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ABSTRACT

Many public sector organisations worldwide have implemented performance management
systems to improve performance. Performance management was initially designed by the
private sector in Western countries and then adopted by the public sector. Now,
performance management has become a global reform also implemented in the public
sector of countries in transition such as Russia. A system of performance management has
been designed and introduced by the federal government of the Russian Federation in 2007

as a part of the Administrative reform agenda.

Success in implementing the performance management in the public sector organisations
has varied. The thesis explores the experience of implementing a system of performance
management in the local governance of the Russian Federation for the period of time 2013-
2014. It addresses a series of questions prompted by the process of implementation. First,
the thesis explores the actual process of performance management implementation in the
context of the Russian local government. Second, it provided the insights on the attitudes
and perceptions of the local authority managers regarding the performance management
purpose and implementation. Third, it explores the major challenges encountered during

the process of the implementation.

Drawing upon theoretical assumptions of the policy transfer theory, institutional theory
and the integrated approach to performance management system, this thesis proposes a
richer understanding of the Russian local government performance management

implementation in practice as it is looking at the same phenomenon from different angels.

The thesis employs a single method qualitative case study approach. Data is collected
mainly through semi-structured interviews, with support of documentary research and
participant observations. Study particularly looks at the local governance of the Russian
public sector by using Krasnoyarsk City Administration as a case study.

The study gives effect to the basic principles and values of public administration in
relation to the implementation of performance management system. The study contributes
to the current theories and debate on the mainstreaming and institutionalizing of public
service delivery to determine organisational performance by governmental institutions.

Particularly, this contributes to the existing body of knowledge regarding challenges
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encountered during the implementation of Performance Management System in the public
sector organisations. It adds to understanding of the public managers’ experience of
implementing a performance management system in local government and it contributes

to the research in this field conducted in transition countries.
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1. INTRODUCTION

The study of public sector organisations in the past four decades has been a fertile ground
of research and challenging due to the wave of reforms that has swept across developed,
transitional and developing countries. The state and public sector have been under pressure
to be more market-oriented and private sector-oriented, initially in developed countries

and later in some transitional and developing countries.

The large and growing literature on public sector management reforms in Western
countries (e.g., Australia, Canada, New Zealand and the United Kingdom) has emphasized
that changes in the economic, social, political, technological and administrative
environments combined to prompt and drive radical changes in public administration and
management systems (Zifcak, 1994; Greer, 1994; Mascarenhas, 1993; Lane, 1997; Kettl,
1997). The central objective of change was improvement in the ways in which government
is managed and services delivered, with emphasis on efficiency, economy and
effectiveness (Metcalfe and Richards, 1990).

The reform wave that has emerged as a worldwide phenomenon is now widely
acknowledged as the “new public management” (NPM) (Aucoin, 2008; Barzelay, 2001;
Eagle, 2005; Hood, 1995). Initially, NPM was largely seen as a developed country,
particularly Anglo-Saxon, phenomenon. The 1990s saw, however, applications of variants

of NPM techniques and practices in some developing and transitional economies.

NPM drawn mainly from the private sector, is increasingly seen as a global phenomenon.
NPM reforms shift the emphasis from traditional public administration to public
management. Key elements include various forms of decentralizing management within
public services, increasing use of markets and competition in the provision of public
services (e.g., contracting out and other market-type mechanisms), and increasing

emphasis on performance management.

A performance management system (PMS) is seen as an efficient vehicle to successfully
deliver on the strategic objectives and goals of public organisations. Performance
management is an essentially western development originating in the United States, and
much of the research into its use and operation was conducted in a domestic setting (Locke
and Latham, 1984; Armstrong and Baron, 1998, 2005). While there are various studies on
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performance management, the studies looking into country contextual factor impact on the

implementation of PMS are scarce.

Writers have suggested that it is cultural differences which make it difficult to standardise
aspects of performance management practice (Pucik, 1985; Vance et al. 1992) and a
number of studies have sought to examine the impact of country context on aspects of the
process (Hofstede, 2001; Fletcher and Perry, 2001; Mendonca and Kanungo, 1996). The
way in which PMS are implemented and used can differ widely depending on their
application and country’s context. Shih et al (2005) suggest that contextual influences
operate at the organisational, national and international levels and national culture is an
important contextual variable that influences the implementation of performance
management. Divergent performance management practices are attributed to the context

of the country (Suutari and Tahvanainen, 2002).

There is a lot of debate around the effectiveness and efficiency of performance
management practice in the public sector that rests upon successful implementation of the
PMS. This study contributes to the debate on whether or not we can transfer the PMS as a
policy to different social and political contexts. The study looks particularly at the transfer

and implementation of performance management to the Russian Federation’s context.

Performance management practices need to be evaluated not just from an economic
perspective, but also from social and managerial perspective, within an overall
organisational context. The social, technical, cross-national cultural aspects of public
management reforms make the study of PMS implementation such a fascinating topic for
academic research and such a challenge to the practitioners. A lack of attention has been
paid to the social processes whereby such systems are implemented (lIttner et al., 1998;

Brignal and Model, 2000), or how they come to be used in different international contexts.

Countries which have started to implement PMS are urged to adopt the ‘PM model’ with
vigilance, because by far and large its effectiveness depends, among other things, on the
context of the institutional change in each particular country. Most importantly, there is a
real need for these countries to learn from the other countries which have already a positive

experience in implementation.
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The countries that have emerged from the break-up of the former Soviet Union have been
emerging from different public administrative traditions (Verheijen, 2008) and vastly
different administrative histories than most of the western countries that have adopted
performance management. Despite those differences, many of the same ideas that have
been applied in advanced post-industrial democracies have been advocated as the solutions
for the needs of these countries. To some extent, the argument of reformers has been that
these political systems need significant reform even more than those that have had more
successful and democratic histories of governing.

A system of performance management at the regional and local levels was introduced by
central government to Russia in 2007 as a part of the “Administrative reform” agenda.
Since then a number of revisions has been made and it is currently still in the process of
implementation. This process reveals significant obstacles to effective functioning of PMS

at the local level.

Observing the results of the process of implementation reveals inherent problems of the
system of performance management in the Russian Federation. The system has been
widely criticized by academics, civil servants and public administrators (Dobrolubova,
2008; Kalgin,2012; Romanov, 2008). The implementation of PMS in Russia illustrates
some of the difficulties. This study sets out to explore the experience of local governance
in dealing with the PMS implementation, to describe problems associated with it and to

identify various challenges.

1.1. Aim and objectives

The key focus of this study is to investigate challenges encountered during the
implementation of PMS in the Russian Federation. This study aims to explore the process
of implementation of PMS in the Russian local governance. The study particularly looks
at the changes brought by the central government were introduced as a part of the

Administrative reform.
As the introduction of an overall performance management infrastructure usually proceeds

in stages (with different elements moving at different speed), this study allows us to

highlight where the main bottlenecks in the introduction of performance management are

15



likely to be and, in that context, what lessons can be drawn by other states that are at an

earlier stage of introducing performance management systems.

1.2. Research questions

The following research questions were formulated:
1. What is the actual process of performance management implementation in
the context of the Russian local government?
2. What are the attitudes and perceptions of the local managerial staff
regarding the performance management purpose and implementation?

3. What are the major challenges encountered so far at a local level?

This study specific objectives are twofold. First, gaining an in-depth understanding of the
theory and different approaches to the PM implementation through the review of relevant
literature. To achieve this, the study aims to examine how NPM ideas and performance
management are used to increase the quality and efficiency in modern public sector
governance and to investigate the principles of successful implementation of performance

management systems.

Second, gaining an understanding of performance management implementation process in
the Russian Federation. To achieve this, the study aims:

- To examine the ‘fit’ of performance management system implementation in in
Russian local government and to explore the reform processes in the last two
decades in Russia (overall strategic planning, institutional level strategic planning
and the introduction of performance management to local government).

- To discuss recent public management reform processes, legal changes in Russia

and consider to what extent these forces provide the context for the performance

management implementation.

- To identify the main challenges that were encountered during the first

implementation phase from 2007 till 2013.
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1.3. Research theory and methods

The researcher used a single method qualitative case study approach. An explanatory case
study method is used whereby data is collected mainly through the semi-structured
interviews, with support of documentary research and participant observations. This was
primarily to enable the researcher to gain an in-depth understanding of challenges
encountered during the PMS implementation. The study particularly looks at the local
governance of the Russian public sector by using Krasnoyarsk City Administration as a

case study.

An institutional theory (Brignal and Modell, 2000; Munir et al., 2011), integrated approach
to performance management system (Brudan, 2009, 2010) and Five Factor Performance

Management Model (Mwita, 2000) are used to explain the phenomenon.

An institutional theory is chosen to explain the institutionalisation process of the PMS
practices, Brudan’s (2009, 2010) approach to performance management as an integrated
system, is used to explain and analyse the internal processes of organisational change at
different levels of organisation. An integrated performance management system approach
embodies elements from across levels, with subsystems at strategic, operational and
individual level. The Five Factor Performance Management Model (Mwita, 2000) is
chosen because it links the PMS design with issues of policy, strategy, operations,
assessments and information systems. These five factors are named as mission statement,
strategies and plans, action programmes, performance recognition and management
information system. The five factors in this model are used to compile the semi-structured

interview questionnaire and communicate the findings.

The institutional theory provides assistance for the study in terms of explaining “how”
PMS practices become institutionalised in the organisation, while the Brudan’s (2010)
integrated system and Mwita’s (2000) model provide a lens into the “where” and “what”
has changed in the organisation. A chosen theoretical framework can provide a richer
understanding of the performance management implementation in practice as it is looking

at the same phenomenon from different angles.

Seven departments of local government in Krasnoyarsk city were visited to conduct the
research and collect the data for the period of 2013-2014. A total of 65 local authority’s
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managers participated in the interviews, including 6 senior managers at the level of the
head of departments (the deputy heads of department or the heads of unit), 11 middle
management staff, and 48 junior managers (chief specialists).

1.4. Outline of the study

This study is organised in ten chapters including an introduction (Chapter 1) and
conclusion (Chapter 10). The second chapter explains NPM as an international
phenomenon which affects many countries. It outlines its benefits and limitations and
highlights the association of NPM with the public sector performance and market-type
mechanism in implementing public sector policies, strategies, programmes and projects.
In addition, chapter two highlights the importance of NPM policy transferring between
countries, central, regional and local authorities. Due to the importance of the country
context, the experience of different countries in transferring NPM ideas is reviewed in

determining the notion of public sector reforms.

Chapter three presents theoretical conceptual dimensions of performance management. It
explores the theoretical approach to the policy implementation in bottom-up and top-down
contexts. It highlights the main question for implementers of performance management:
what implementation strategy is appropriate in specific organisational contexts? By
reviewing the implementation theory, this chapter highlights the importance of specific
contexts which influence successful policy implementation and provide the explanation
on why “perfect implementation” is unattainable in practice. It explores potential factors
of success in performance management implementation and outlines possible barriers and

challenges that may occur.

The fourth chapter explores various theoretical approaches to the study of performance
management implementation and provides the theoretical lens to explore the process of
performance management implementation in Russian local government. The focus is on
emphasising the theoretical links between institutional theory, integrated performance
management system, and Five Factor Performance Management Model, that are used to
enhance the understanding of the level of change that local public sector organisations in
Russia have gone through. A chosen integrated approach helps to understand and align
strategic, operational and individual levels and creates a complete, holistic picture of
performance that outlines the relationship between organisational levels.
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Chapter five outlines the background of public sector reforms in the Russian public sector.
This chapter describes performance management implementation in the context of the
Russian Federation by giving the content of the public administration reforms.

Chapter six details the methodology employed by the study. It outlines various possible
philosophical and epistemological approaches, before providing a discussion of the chosen
relativist approach and single case study methodology. The use of mixed-methods
(documentary research, semi-structured interviews with implementers of performance
management in local government, and observation) was chosen so that data collection
could capture the complexities of the dynamic and contemporary nature of the subject
matter. Details are provided on data analysis and interpretation, including a discussion of

research validity and reliability.

Chapter seven describes the framework of regional and local governance in the Russian
Federation, the structure of government in Krasnoyarsk krai (region) and functions of the
local government (the Krasnoyarsk City Administration). In addition to that, the legislative
base of the local government is presented together with the policy implementation and

performance management framework.

By using the integrated performance management theoretical approach as a framework to
illustrate the study findings, the eighth chapter summarises findings at the strategic,

operational and individual levels of Krasnoyarsk City Administration.

Chapter nine links the results of the research to wider theoretical discussions. This chapter
concludes with an analysis that bridges the theoretical and institutional concerns explored
throughout the study and provides answers to the core research questions identified in this

research.

Chapter ten provides conclusion of the study, including significance and limitation of the

study.
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2. NEW PUBLIC MANAGEMENT AS AN INTERNATIONAL
PHENOMENON

This chapter explores NPM and its discussions, the concept of NPM and policy transfer
issues. In this chapter NPM and policy transferring processes are viewed in the context of
the past two decades, given both the emergence of the pressures that led to NPM in the
first instance, as a new management-focused approach to public administration, and the
emergence of the different pressures that now contribute to governance as an approach
with important implications for public administration, and especially for impartiality,
performance and accountability.

A tension between NPM and good governance, including good public administration, has
long been assumed by authors who regard the structures and practices advocated and
brought about by NPM as departing from the principles and norms of good governance
that underpinned traditional public administration (Savoie 1994). The concern has not
abated (Savoie 2008). As this dynamic has played out over the past four decades, however,
there emerged an even more significant challenge not only to the traditional structures,
practices and values of the professional, non-partisan public service but also to those
reforms introduced by NPM that have gained wide, if not universal, acceptance as positive

development in public administration.

This phenomenon is an international one, affecting most, if not all, countries The NPM
concept outlined below is virtually the same everywhere. The responses vary somewhat
because of political leadership and the institutional differences between systems and

countries.

2.1. New Public Management concept

The paradigm of NPM answers the question: how to implement policies, strategies,
programmes and projects, using the market-type mechanisms, so that the institutions of
the state could achieve the desired results. Pollitt (1990), Hood (1991), Hoggett (1991),
Osborne and Gaebler (1992) et al. coined the term new public management as “some
generic label seemed to be needed for a general, though certainly not universal shift in

public management styles” (Hood, 1995, p.94).
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The precise definition of NPM tends to be associated with competition, performance
management and incentives, open recruitment into middle and upper grades of the civil
service, and more movement into and out of the service. NPM generally includes an
emphasis on the centrality of the citizen/consumer to the whole process of public-service
provision, as well as on the accountability of public-sector bodies (and even individual
officials) for the results of their work. In this respect, NPM seems particularly relevant to
those wishing to change the culture of the bureaucracy from that of a “state service”
towards that of a “public service”. Proponents of NPM tend to favour the separation of
policy-making from service provision, with the latter taken over by semi-autonomous
agencies. Such agencies often operate in markets or quasi-markets, competing for
resources with other public or private service providers. The separation of policy-making
from service delivery is meant to free policy-makers from the burdens of existing service
provision, while creating opportunities to provide performance incentives to actual service

providers by putting agencies onto a contractual footing (OECD, 2006; p.124).

NPM is guided by the principle that the economic market should be used as a model for
political and administrative relationships (Kaboolian, 1998). However, there is no clear
consensus in the precise definition of NPM, with different scholars and practitioners
focusing on different aspects. Perera (2007) asserts that though NPM has caused an
enormous amount of upheaval, it is not a theory that is easily definable. She further
explains that NPM embodies several different concepts, loosely intertwined, which have

been instrumental in making public sector reforms.

Eagle (2005) traced the roots of the NPM to the long line of administrative reforms which
included the concept that was aimed at improving the quality of service and making service
delivery more customer and client focused. Pollitt (2003) defining NPM suggests that
NPM looks at public administration in all its forms and shapes and the necessary reforms

needed to make it work in consonance with current trends.

Asiabaka (2003) has explained NPM as a call for a change in the procedural oriented
attitude of public administrators such that there would be a regard for results and not
procedures. He therefore views NPM as a wakeup call about the inefficiencies of public
administrators and suggests that public administrators need to evaluate the provision of
goods and services and consider whether they are being done efficiently and economically.
In the same direction, Rosenbloom et al (2009) emphasize that the defining element of
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NPM lies in the fact that the provision of goods and services by public administrators
should be guided by a customer/client relationship. They explain that even when
government provides service and regulation on a monopoly basis or without charging fees,
treating the public and clients like customers can enhance public administration’s service

ethic and efficiency.

Since the early 1980s, NPM has taken several different forms in various jurisdictions.
Adopting private-sector management practices was seen by some as a part, even if a minor
part, of the broader neo-conservative/neo-liberal political economy movement that
demanded wholesale privatization of government enterprises and public services,
extensive deregulation of private enterprises, and significant reductions in public spending
— ‘rolling back the state’, as it was put at the outset (Hood 1991). By some accounts, almost
everything that changed over the past four decades is attributed to NPM. In virtually every
jurisdiction, nonetheless, NPM, as public management reform, was at least originally
about achieving greater economy and efficiency in the management of public resources in
government operations and in the delivery of public services (Pollitt 1990). The focus, in
short, was on ‘management’. Achieving greater economy in the use of public resources
was at the forefront of concerns, given the fiscal and budgetary situations facing all
governments in the 1970s, and managerial efficiency was not far behind, given
assumptions about the impoverished quality of management in public services
everywhere.

According to Aucoin (2008), NPM is oriented towards outcomes and efficiency through
better management of public budget. It is considered to be achieved by applying
competition, as it is known in the private sector, to organisations of public sector,
emphasizing economic and leadership principles. New public management means to make
savings in public expenditure, improving the quality of public services, making the
operations of government more efficient and increasing the chances that the policies which
are chosen and implemented would be effective. Bureaucratization and professionalism as
a mode of coordination of public services was in need of replacement by more flexible
performance oriented forms of modern organisation: government had to be reinvented,;
this led to the NPM (Aucoin, 2008).

According to Sarker (2006), Gualmini (2008), Samaratunge et al. (2008) NPM is the

‘correct’ or ‘standard’ international model for public administration reform; a measuring
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stick against which countries can be assessed. Indeed, reform itself, and its ‘success’ or
‘failure’, can be constituted as simply to what extent — and at what speed — countries have
adopted this agenda. In public management there has often been represented a
development of a worldwide NPM agenda converging around four key elements (Osborne
and Gaebler 1992; Scott 2001; Gualmini 2008; Samaratunge et al. 2008; Pillay 2008):

- A consensus on measures to be included in public management reform;

- A coherent policy paradigm;

- Divergence in the implementation of this reform agenda is explained by variations in the
strength and success of policy leadership rather than an inability to reach agreement on
what the package should be;

-As the NPM agenda is advanced in an increasing number of contexts, it has, or will come
to be, consolidated as the stable dominant policy paradigm in the area of public

management.

Osborne and Gaebler (1992); Boston et al. (1996); Hood (1998a); Goldfinch (1998);
Dunleavy et al. (2006) suggest that NPM has as an overarching theme the adoption of
putative market and private sector business practices into the management of the public
sector. It can be provided in the following examples:

- A focus on ‘efficiency’ and ‘doing more with less’;

- A move from a focus on process and input reporting to ‘outputs’, outcomes
or results, and the reporting of such;

- Decentralized structures with smaller, multiple and often single purpose
agencies and putatively flexible and innovative staff, replacing highly
centralized bureaucracies. Related to this were a number of policy/operations
and funder/provider splits;

- Maotivation of public servants based on financial incentives rather than
professional ethos or duty, with contracts, particularly written ones, being a
key part of this process;

- Adoption of a ‘managerialism’ where management is seen as a generic,
‘rational’ and ‘scientific’, but also innovative and creative, discipline with
similar demands and practices across both public and private sectors;

- Greater autonomy to agency managers including decision making power on

human resources and IT and other operational matters;
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- Internal and external market or quasi-market mechanisms to imitate market
competition, including the widespread use of competitive mechanisms,
written contracts, ‘contracting-out’ and ultimately privatization;

- A ‘customer focus’, sometime defined primarily in market terms, for the
provision of public services;

- Adoption of corporate-type accrual accounting systems, and fiscal
transparency mechanisms;

- Professional, union and operational group influence severely curtailed, with
such groups often characterized as ‘rent seeking’ interests to be excluded
from decision making;

- Politicians taking a back-seat with respect to ‘operations’, setting the broad
parameters of ‘policy or ‘strategy’ and leaving day-to-day business to

professional managers.

2.2. New Public Management criticism

Despite the great optimism about the potentials of new public management itself, few
boundaries seem to be envisaged for the exercise of this set of dynamic and purportedly
generic skills. This means that also the ideas of NPM face tradeoffs, contradictions and

dilemmas.

However, while management practice and discourse have been transformed, the perennial
questions of public administration remain (Maassen, 2002). Pollit (2000), Groot (2008)
suggest that NPM has the following limitations and contradictions:

- Increase political control of the bureaucracy / free managers to manage;

- Promote flexibility and innovation / increase citizen trust and governmental legitimacy;
- Give priority to making savings / prioritize improving the performance of the public
sector;

- “Responsibilize” government / reduce the range of tasks government is involved with;

- Motivate staff and promote cultural change / weaken tenure and downsize;

- Reduce burden of internal scrutiny and paperwork / sharpen managerial accountability;

- Decentralize management authority / improve program coordination;

- Increase effectiveness / sharpen managerial accountability;

- Increase quality / cut costs.
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Some researchers believe that NPM has outlived its usefulness, and although its effects
are still working in countries new to NPM, this wave has now largely stalled or been
reversed in some key leading countries (Groot, 2008). It still remains unclear how and to
what extent specific (clusters of) NPM reforms actually changed public sector decision
making, activities and performance. The special emphasis on outputs may divert decision
makers’ attention away from the final impact their conduct has on society. The audience
was skeptical about the role of NPM in the performance improvements which their
organisations reached by 90s. (Polidano, 1999). Slightly more than one-third recognized
that improved performance may have been related to NPM measures, but only to a certain

extent.

Critics like Dunleavy et al. (2006) proclaim that NPM is “dead” and argue that the cutting
edge of change has moved on to digital era governance focusing on reintegrating concerns
into government control, holistic (or joined-up) government and digitalization (exploiting
the Web and digital storage and communication within government). Dunleavy et al. also

recognize NPM as a two-level phenomenon.

On the one hand, a strongly developed and coherent theory of managerial change based
on the central concepts importing into the public sector from business practices and

public choice. The chief integrating themes that NPM has focused on were identified:

- Disaggregation - achieving wider, flatter hierarchies internally; and re-specifying
information and managerial systems to facilitate this different pattern of control.
In the public sector this theme implied a strong flexibility of previous
government-wide practices in personnel, IT, procurement, and other functions,
plus the construction of management information systems needed to sustain

different practices.

- Competition - Introducing purchaser/provider separation into public structures so
as to allow multiple different forms of provision to be developed and to create

competition among potential providers.

- Incentivization - shifting away from involving managers and staffs and rewarding
performance in terms of a diffuse public service or professional ethos, and moving
instead toward a greater emphasis on specific performance incentives. In the public
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sector this shift implied a movement ‘‘down grid and down group,’” in Douglas’s
cultural theory terms (Dunleavy et al., 2006, p.469). The “down grid, down group”
basically means that people in a group are not dependent on each other and have
resources that come from many sources. According to Dunleavy et al., (2006)
incentivization manifested itself in performance-based pay, re-specifying property
rights: measures that potentially can exacerbate the very problems that the failure

in the social market brought along.

On the one hand, arguments for a NPM convergence persist. Gualmini (2008, p. 75)
provides a survey of various NPM-type reforms in Europe and the United States,
concluding ‘no doubt NPM represented a global trend that affected public sector decision
making worldwide, and produced policy changes’. Pollitt (2001), Goldfinch and Wallis

(2010) have outlined different levels of convergence.

A first type of convergence might be on ideas. Paradigms models and theories of public
management might well become shared across countries, albeit at different levels of
abstraction. However, even in the unlikely event of agreement on basic models and
understandings of what might be appropriate, this does not necessarily translate to similar
policies and techniques being agreed upon or adopted, particularly where convergence on
ideas is at a highly abstract level. Indeed, the same models and theories can sometimes be
drawn on to justify policy design; and to critique the same design.

A second convergence might be on policy rhetoric — or what is sometimes called ‘talk’ or
discourse (Pollitt, 2001). Phrases, buzzwords and clichés can take on a life of their own —
often one that is somewhat content-less and divorced from theoretical underpinnings.
Some might be phrases that all can agree to support, without necessarily agreeing on what
they mean. NPM is notably replete with buzzwords, often thrown around with abandon
and sometimes adopted with little regard to actual meaning, theoretical background or
practice. Indeed, the current buzzword or fad often legitimizes a host of different practices,
or even hides the fact that substantive change has not occurred (Pollitt, 2001; Goldfinch,
2006). Reform itself can be characterized as a process of adopting the different fashionable
and changing rhetorics, or perhaps a ritual or semantic game (Goldfinch, 2006;
Noordegraaf, 2000).
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A third type of convergence might be on legislation, policy design and organisational
structures — or what might be called policy decisions (Pollitt, 2001). This is separate from
other layers of convergence, and sometimes policy design, organisational structures and
legislation can simply be copied or lifted (Rose, 1991) without necessarily strong links (or
at least awareness of links) to theoretical ideas, or even to talk. Policy structures can be
transferred in coercive ways, through colonial and other legacies and tied aid (Dolowitz
and Marsh, 1996). One could have similar structures too, carrying out similar functions
across countries, but called different things, justified by different theories, and legitimized
by different rhetorics. Another level of convergence may be on implementation and policy
practice. Again, even if all other levels of convergence are ticked off — ideas, talk, policy
decisions, and so on — how these mechanisms are implemented in the field, interpreted by
street level bureaucrats, and shaped by institutional constraints and feedback, can mean
structures that seem similar at a distance may vary widely in practice (Hood, 1998b;
Goldfinch, 2006). Many decisions, even ones enshrined in legislation, never leave the
page, and the failure and outright abandonment of policies is surprisingly common (Gauld
and Goldfinch, 2006; Boin et al. 2008)

Reed (2002) suggests that there is a gap between public expectations and actual outcomes,
and the core of governing is a sophisticated form of political management that aims to
close the gap. He also argues that NPM is a discourse of strategic change and related
organisational reforms that attempt to “redefine the reality” for all its stakeholders. It is
aimed at closing the “reality gap” between expectations and results by simply denying its
presence and meaning. Basically, NPM promotes strict adherence to the rules and plans
and doesn’t allow any discrepancies between the planned outcome and the real one. Any
public reform diverges from the “prescribed” form and, hence, should be considered a
failure if it doesn’t turn out like its paper-based version. The opponents use such denial to
their advantage, which is to disregard all the successful implementations within the NPM
stream of reforms and come to the immediate conclusion that the approach is simply not
viable.

Criticism of NPM without a doubt shows that this theory has certain limitations, but it
does not mean that there are no possibilities to exploit it for reform purposes. At the same
time, regulatory reforms need to be analysed in the broader context of NPM and
governance reforms which have been spreading across both developed and developing
systems of government in the last two decades. One reason for close attention to systems
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of governance is that in post-communist countries, the state is likely to retain greater
responsibilities for economic and social regulation than is now the case in developed
economies. In this event, ‘Western” models of regulation will not be easily emulated or
transferred because of the resistant political and administrative cultures that must receive

them.

2.3. New Public Management in the context of the policy transfer

The subject of transferring policy ideas, institutions, models and programmes between
national, regional and local authorities has received a significant amount of attention in
politics and policy sciences over recent years under various names (Bennett, 1991; de Jong
et al, 2002; de Jong, 2004; Dolowitz, 1999; Dolowitz and Marsh, 1996; Evans, 2004,
Evans and Davies, 1999; Greener, 2002; Héritier et al, 2001; Holm-Hansen, 2005;
Humphreys, 2006; Jacoby, 2000; James and Lodge, 2003; Knill, 2001; Ladi, 2005;
Radaelli, 2004; Rogers, 1995; Rose, 1991, 1993 and 2005; Stone, 1999, 2004; Wolman,
1992).

Various definitions of the policy transfer and its related concepts exist. Dolowitz and
Marsh (1996, p.344) for example define policy transfer as ‘a process in which knowledge
about policies, administrative arrangements, institutions etc. in one time and/or place is
used in the development of policies, administrative arrangements and institutions in
another time and/or place’. Policy transfer can involve a number of processes and can
focus around a number of possible objects of transfer including policies, institutions,
ideologies or justifications, attitudes and ideas, and negative lessons. Transfer can take
place across time, within countries and across countries. There are different degrees of
transfer: ranging from pure copying of policy, legislation or techniques through to
emulation, synthesis and hybridisation or, in its most simple form, inspiration and ideas
(Dolowitz and Marsh, 1996).

Humphreys (2006) describes policy transfer as the adoption of knowledge regarding
policies, administrative processes, organisations and theories that has been transferred
from another political system (whether in the past or in the present) in order to be
developed in a different system according to its own set of circumstances. Dolowitz and
Marsh (2000) argue that as an alternative approach to offering public choice, policy
transfer has been regarded as a process whereby governments take into account the
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experiences with certain policies in other contexts and then adopt those elements they view
as best practice or at least better practice than their current system. It is a form of
prospective policy evaluation by analogy, and is one commonly utilized means of
assessing the likely effect of a policy, before it is put into place and practice, that deserves
closer examination (Mossberger and Wolman, 2001). According to Page (2000, p. 12),
“policy transfer is about the transposition of policies and/or practices already in operation
in one jurisdiction to another”; it focuses on how practices can and may cross jurisdictions.
Policy transfer focuses on the exchange of ideas or movement of ideas, policies and policy

instruments between different political systems across the world (Bulmer, et al., 2007).

The context of the policy transfer is extremely important in determining the notion of
public sector reforms in the light of the NPM approach and policies that fit specific
administrative change setting. Many countries, in line with the contemporary political and
business environment, have demonstrated their “government’s willingness to learn and
adapt from other contexts in their quest for enhanced public service performance”,
Siddiquee (2007, p. 84). They reposition themselves to the changed context in order to
achieve national developmental goals. Siddiquee (2007) refers to the movement in which
NPM has become increasingly more widespread globally and adopted as a strategy for
developing service quality generally and improving public governance. In addition,
dominant political ideologies and the management climate in the public sector influence
almost all operations, services and activities and act as a simplifying mechanism to justify
administrative strategies and reform goals (Haas, 1989). During such reforms,

management structures and practices have increased in size and complexity (Boyd, 2009).

Indeed, policy transfer or change cannot be ignored in any discussion of the NPM approach
and administrative reform in a country setting such as that of Russian Federation.
Administrative reform is pervasive and has been applied in a variety of global contexts

and in various forms (Kettl, 2005).

According to Common (2001, p.74) policy transfer is regarded as an increasingly integral
part of the policy process, although it remains largely absent from standard accounts of
policy formulation needs. The author explains policy transfer as “the conscious adoption
of a public policy from another jurisdiction. Although ideas and policies may be different,
for transfer to occur they must be adopted and implemented. Once an adopted idea or
model becomes institutionalised then diffusion cannot be explained by the demand of
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organisational routines and by being promoted to self-interested actors..., policy transfer
becomes an observable process once organisations and actors pick up the policy idea or
model” (Common, 2001, p. 74).

Thus, those entrusted with the task of policy-making have explored policy solutions from
other countries and contexts and engaged in policy transfer and all that goes with it, such

as policy learning and emulation (Common, 2001).

According to Humphreys (2006) there are three types of drivers and/or pressures that
encourage countries and public sector management to undertake policy transfer. The first
is those pressures driven by globalisation, international regulation and competition,
technological change, and hegemonic ideological pressures that are actually driving
regulatory change in the wider global politics and economy. It has been noted that
globalisation and technological development have enabled policy ideas to be disseminated
more easily throughout the world (Stone, 2000). There also exists pressure to achieve
socio-cultural aims in continuing processes of national divergence. Thirdly, pressures also
emerge from competition in the global economy; for example, the USA has developed a
range of “competitive” policies in response to these pressures as other world economies

develop (Stone, 2000).

Some authors mentioned the emergence of certain contemporary drivers, such as the
“growth in regionalism among nation-states and the development of regional identities”
in the last decade or so of the 20th century, which have stimulated more active dialogue
on comparative policy. Many OECD governments claim to pursue programmes of
‘evidence-based’ policy. Finally, international agencies like the IMF, OECD, the World
Bank and the WTO (World Trade Organisation) actively facilitate policy transfer to
support developing world countries (Banks et al., 2005, p.65).

Policy transfer has also been observed to be prompted by what ideas might be in vogue at
the time, just as much as in other environments and industries Banks et al. (2005) argue
that bad policies are sometimes transferred. This might build from public pressure to
introduce and adopt certain reforms quickly and an “off the-shelf” policy from elsewhere.
“In a similar vein, they add, “there may be many reasons why apparently successful
policies in one national context are not transferred. It may simply be that they would be

‘inappropriate’ in another context (i.e. not best practice), or because alternative coalitions
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of interest groups block such transfers, as in the public choice model, or through sheer
historical accident”. However, it may also be that the outcome from policy is either hard

to evaluate or else simply poorly evaluated.

In addition to that, some authors suggest that policy transfer may be driven by the changed
context of public governance both locally and globally. It also may be driven by political,
economic change and globalisation, which posed serious challenges for countries, so that
the need to improve governance and innovation may feel “in view of internal economic

realities and developments elsewhere” (Humphreys, 2006, p. 310; Siddiquee, 2007, p.67).

The NPM, which gained huge currency more or less at the same time, have a major
influence on reform efforts. Russian Federation, as with other countries, has undergone
significant transformations in its public services as a result of innovations introduced in
the recent decades (Maslov, 2012).

Policy transfer is the process where policies and practice of one political system are
transferred to another political system (Dolowitz, 2003, p.101). Dolowitz argues that
policy transfer is cheap and easy to use because sometimes information and ideas are found
at conferences, working trips and travels. The next popular stream of the policy transfer is
experts and consultants hired by international organisations. Therefore, if public
administration has local or global pressure, policy transfer would be the instrument used
instead of adaptation of ideas and institutions. In addition, policy transfer is a result of
globalisation and development of communication means and technologies. This result has
been widely used by international organisations (e.g. World Bank, EU, and International
Monetary Fund) offering similar policies to the developing countries (Dolowitz et al.,
2000, p.7). The policy transfer concept includes both: explanation of the policy outputs
and outcomes as well as explanation of reasons why policy transfer is accepted and utilised

by actors.

One justification for evaluating NPM reforms in developed economies is that the NPM
model, or versions of it, have been widely imitated in developing countries, by the process
we label “policy transfer”, principally through the mediating channels of the international
and bilateral aid agencies (Common, 1998). Minogue (2004) suggests that regulatory
reforms are an integral part of the NPM model, specifically in being closely tied to market-

oriented institutional changes such as privatisation and contracting. In the first place, it is
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not at all clear that the NPM reform model has been effective even in developed
economies, and a critical literature places substantial costs as well as credits in the balance

sheet.

Consideration of the appropriateness of managerial and regulatory reform of the
developed countries models to developing countries must incorporate a critical evaluation
of the weaknesses in, and failures of these models. In addition, NPM entails a
transformative conception of the state; while it is clear that the state in developing
countries is much in need of renewal and reinvigoration, there is very little agreement on
what kind of state this should be. Should we be trying to reduce the scope of that state, or
should we be trying to build up its capabilities, powers and resources in order that it may
achieve the developmental objectives required by its own citizens? Finally, the most
obvious issue is that of cultural difference. Not only are low and middle economies
distinctively different in economic, social and political terms from rich economies, but
there is a considerable variation between national cultures within these broad categories.
Taylor (2001) has pointed out that in transferring an NPM model to developing economies,
we are making a double transfer, from developed to developing state, then across the
public-private boundary. Both types of transfer are culturally problematic, and Taylor
stresses the sociological naivety of those who promote NPM managerial practices that
ignore or conflict with the social and political dynamics of public service organisations
and systems in developing countries, an argument strongly expressed also by a leading

practitioner of NPM in developed economies (Schick, 1998).

Moreover, Siddiquee (2007, p.87) suggests that recent reforms and innovations, are very
similar to those introduced elsewhere under the new paradigm of public governance. He
notes, however, a general reluctance to acknowledge policy learning, transfers and reforms
that have been implemented. The author considers that reformers often make no reference
to similar reforms elsewhere, although examination of the nature of reforms indicates that
they have been borrowed from the experiences of reforms and innovations introduced in

various contexts, although no particular model was followed faithfully.

Furthermore, it is important to highlight that the structure of bureaucracy, operational
processes and methods led to reforms in various countries. However, that influenced on
market values such as quality and productivity, efficiency, discipline, innovation, integrity

and accountability, performance and excellence in service provision and customer-
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orientation. All these issues put pressure on public services to transfer policies and embark

on public reform.

Bulmer et al. (2007) explore three policy transfer types:

1. Policy diffusion: this is concerned with the adoption of innovation from one
political system to another.

2. The expansion involved in policy convergence that occurs internationally.

3. Policies that draw on the lessons of others, resulting in decisions by policy-
makers to explore foreign innovations but adopt them in a form that would suit

what is happening or is anticipated to occur domestically.

Most studies of the policy transfer have focused on highly developed countries (e.g.
Bennett, 1991 and 1997; Dolowitz and Marsh, 1996 and 2000; Majone, 1991; Robertson,
1991; Rose, 1993 and 2005; Stone, 1999; Wolman, 1992; Wolman and Page, 2002). Rose
(1993) makes explicit reference to the new democracies of Central and Eastern Europe,
citing these as examples of nations seeking to catch up politically and economically by

drawing lessons from highly developed countries (Randma-Liiv, 2005).

Various common messages regarding the success factors of the policy transfer process can
be synthesized from the literature on policy transfer and closely related concepts. A
number of these messages (mainly derived from de Jong et al, 2002), are briefly
summarised below and form a general analytical framework for examining the policy

transfer processes in two case studies:

1. Inspiration from several examples is better than from just one. Looking across
several examples can help to identify the useful and constructive elements of
each of them and allow the various policy actors to enter into a process of
negotiation regarding appropriate policy options.

2. Making a literal copy of one example is unlikely to succeed. Such an approach
is not generally conducive to generating locally suitable solutions or
implementation mechanisms.

3. Strong domestic champions and change agents (or ‘policy entrepreneurs’) are

often necessary to achieve policy change. Their creativity and agility in dealing

33



with other (sometimes more powerful) policy actors can make a big difference
to policy outcomes.

4. Transferring policies from legally and culturally kindred nations should in
principle be easier to achieve than from countries that are very different.
However, even similar countries have subtly different preferences,
circumstances and institutional arrangements, which are often not well
anticipated.

5. Policy ideas, solutions, models, programmes or instruments invariably have to
be incorporated in the existing institutional structure of the recipient
constituency. Adopting generic ideas or instruments provides leeway for making
refinements that are appropriate to the formal and informal institutional
environment.

6. Ideas, interests, institutions, individuals are all crucial to policy change but so
too is timing.

7. Windows of opportunity for policy change are only open at certain times. The

opportunity for changes in policy or institutional arrangements can increase in

periods of crisis or emergency.

Page (2000) also suggests that the range of projects in the policy transfer process depends

on four related issues:

1. The way in which the policy operates in the country from which the strategy is

to be adopted.

2. The establishing of such a policy as being worth emulating.

3. The way in which the adopted policy will be applied in its new setting.

4. The actual operation of the adopted policy in its new setting.
The author also illustrates the following policy transfer variables: “who”, “what”, “when”,
“why” and “how” policy transfer takes place. The first variable “Who” carries out the
transfer and contributes to the organisation required to identify policy ideas and whether

to export or import them.

Public managers have long been involved in strategies for conducting policy transfer and

affecting policy outcomes. However, implementing a single policy instrument can have
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very different outcomes depending on the organisation into which it is introduced (Lynn,
1996; Hicklin and Godwin, 2009).

Hicklin and Godwin (2009) describe the interests of communities affected by policy,
which can often focus on aspects which have an impact on the design and implementation
of policy instruments. Some authors suggest that policy design and adoption will represent
a combination of information (i.e. which policy instrument will solve various problems)
and values (i.e. which policy instrument will lead to the achievement of the goals desired

by those involved in the process).

Variable “What” is focused on a policy as a set of notions, organisations and processes,
and the extent to which a policy might differ between the country of origin and how it is
to be adopted in the new setting. This will have a bearing on the label the importer gives
to the policy (Page, 2000).

Variable “When” is answering the question when is the policy transfer likely to take place?
More recently, the adoption of trends, such as NPM has been observed over many years,

rather than occurring at a particular point in time (Lawton 1999; Wright 1994).

The next variable “Why” is answering the question: Do countries borrow policy or policies
from one other? Developing countries especially are often obliged to adopt practices which
have been deemed to be good practice in other settings as a condition of receiving a loan

or a grant (Hopkins et al., 1997).

Finally, variable “How” creates a set of policies or practices that come to be adopted in a

new setting.

In a similar framework for exploring policy transfer, Dolowitz and Marsh (2000)

mentioned seven questions which need to be addressed in studies of the policy transfer:

— Why do organisations engage in policy transfer?

— Who are the main figures involved in the transfer process?
— What is being transferred?

— Where are lessons drawn from?

— What are the various degrees of the policy transfer?
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— What restrictions or enablers are involved in the policy transfer process?

— How is the success or failure of the policy related to its process?

Moreover, policy transfer requires awareness of and information about programmes in
effect elsewhere, an assessment of the existing policies or programmes, and their

application to a new setting, as argued by Mossberger and Wolman (2001).

2.4. Transferring of New Public Management Ideas: lessons drawing

Increasingly globalised economic activity offers wider learning opportunities for those
seeking the adoption of policies in other contexts (Duncan and Greenaway, 2002).

According to Page (2000), lessons drawing relates to an understanding of the conditions
under which policies or practices operate in exporter jurisdictions and whether and how
the conditions which might make them work in a similar way can be created in importer
jurisdictions. The lessons drawing perspective requires knowledge of how policies work
and knowledge of the wider social, political, economic, administrative, and cultural
conditions that affect how they work in the exporter jurisdiction and how they are likely
to work in the importer jurisdiction and sustain cross-national policy differences. The
emphasis in this perspective is on understanding how practices and policies move from

one country to another (Dolowitz and Marsh).

Rose (1993) suggests that there are four broad stages involved in drawing lessons:

1) Looking for the source of a lesson.

2) Producing a model illustrating how a policy or practice works in its own setting.
3) Establishing what can best be taken from a practice in its original setting in
order to produce an effective outcome in its new location.

4) Anticipating the way in which the policy or practice will operate in its new

location and making any modifications deemed necessary and suitable.

Page (2000) supports this suggestion and describes how such a consideration requires
information about the factors that contribute to the working of the policy or practice in its
original setting; knowledge of the likely impact of the new settings on the operation of the
policy or practice being adopted; and knowledge of what could be changed to enable the

new program to operate effectively in its new environment. In its evaluation of public
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administration reform programmes, the UNDP (2003) suggests that the increasing concern
for public administration in developing countries is based on three main arguments, as

follows.

Firstly, NPM implementation is related to a number of countries (the UK, New Zealand,
Australia, the United States and Canada). These countries from the 1980s began
implementing wide-ranging reform programmes that provided both the model and the
experience that could be applied in the other countries, including countries in transition
economy. NPM seeks to roll back the role of the state by applying private sector
management principles to government organisations. The enthusiastic dissemination of
this model to countries in transition was seen by some as a new attempt to colonise
development administration with a standardised, Western approach to Public
Administration Reform. Nevertheless, the language of NPM, and the principles of client
and customer focus, decentralisation, the separation of policy making from
implementation, and the use of private partners for service delivery continue to inform

current thinking about public administration reform.

Secondly, we have to consider structural adjustment reforms. In the mid-1980s, efforts at
reforming public administration in developing countries, supported by the international
financial institutions, focused on reducing the overall costs of government, mainly through
the privatisation of state-owned enterprises and reduction of the wage bill to bring
government spending down to sustainable levels and free resources for other uses more
beneficial to the economy overall. However, most of the public sector reforms supported
through the Structural Adjustment Programme have met with considerable resistance (not
least because in many countries the public sector is the principal source of formal

employment), and their implementation has rarely been successful.

Thirdly, transition from central planning to market economy and from single party systems
to multi-party democracies has to be taken into consideration. In the 1990s, a large number
of economies, especially in Central and Eastern Europe (but also in countries in South East
Asia), began this transition. This implied a reorientation of the system of public
administration” (UNDP, 2003; pp.2-3).

Regarding the lesson of New Zealand, Barzelay (2001, p.165) points out that changes in
public management policies, provided a basis for improved performance planning,
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including requirements that ministers and chief executives of government departments
together formulate annual performance objectives for chief executives. The revamped
budgetary process also provided several tools to support improved performance planning.
These tools included describing organisational activity in terms of “outputs” and adopting
accrual accounting methods so that budgetary charges would reflect the rate of

consumption of fixed assets.

The experience of the Nordic countries (Denmark, Norway and Sweden) gives significant
evidence for the competing drivers of change that determine the direction of public
management reform. Even though effects varied from one country to another, they show

a pattern of expanding social equity within both the civil service and society.

The transition of such social services to a market economy in the 1980s and 1990s in
Western countries was caused by the accumulated distrust and dissatisfaction by people
and politicians of previous paternalist models of social policy (Schiavo-Campo, 1994). In
social services, expert knowledge began to play a crucial role in the evaluation and
increase in quality and the effectiveness and efficiency of performance (Weimer and
Vining, 1992, p. 12).

As the experiences of the UK and United States demonstrate, performance management
increased the privileges of professional autonomy, the more accountable social worker
targeting scarce resources in the most efficient and effective way. Also, it tried to increase
service users’ alternatives and raise the standards of social workers’ qualifications and
practice (Dominelli, 2004, p. 14-15); it promoted the turn in social services from a

paternalist to a partnership model.

Marginalized individuals, families, groups, or communities have not accumulated
additional resources as a result of quality management. Neither clients nor social workers
were automatically empowered in this new mode of management. The full workload was
not reduced and it limited the creative activity and innovations of social workers. There
was little evolution of working methods with clients, some who may be extremely
difficult, delicate, or risky. Neither new market commercialism nor managerialism was
free of disadvantages due to the substantial limitation of access, adequacy, flexibility,

equality, and justice (Beresford and Croft, 2001).
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One can trace the features of NPM not only in the context of the U.K., the USA, and all
over Europe, but also in many post-communist countries, though the context here is
different (Nagel and Rukavishnikov, 1994). Here, social support is rationalised under the
influence of a deep economic crisis, scarcity of budget funds, and a weak and
unsatisfactorily determined professional ethos (Aslund, 1999). It causes an increase in
risks related to the deeper exclusion and deprivation of marginalized groups and a

limitation of social services capacities.

To conclude, NPM introduced a focus on public-service management that led to demands
for improving management performance that in turn would lead to demands for enhanced
accountability of the leadership of the public service. Insofar as measures were taken to
pursue each of these three dimensions of NPM, the resulting changes, whatever their
merits in achieving the intended effects of NPM, exposed the leadership of the public
service to the vagaries of the political process not only inside the executive government
arena but also in the public forums of Parliament, public consultations and the media.

At the same time, these vagaries of the political process have intensified on separate tracks
resulting in what the new political governance (NPG). The forces that underpin NPG are
not merely transient. But the effects of NPG can be tempered by institutional changes to
the public service as an institution of executive government that is meant to be non-
partisan, act impartially, provide quality public service to ministers and citizens, and be
accountable for its management and administrative performance (Aucoin, 2008). Among
the most crucial of these changes are that: (1) its leadership become part of the public
service, by being staffed independently, (2) the management performance of its senior
executives be independently governed within the executive arena of government at the
level of each department; and, (3) the personal management performance of senior

executives become subject to public scrutiny in parliamentary committees.
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3. THEORETICAL PERSPECTIVES ON PERFORMANCE
MANAGEMENT

A balanced discussion of performance management implementation is rare in the
academic literature. In most instances, a case is made for the use of performance
management and measurement by highlighting only its positive and functional aspects
(Broadnax et al., 2001; Halachmi, 2011). The development of theory and models for the
successful implementation of performance management can result only after a deliberate
effort to uncover and study the circumstances when performance management cannot be
of much help (or even be dysfunctional) to organisational performance. As illustrated by
Townley et al. (2003), an initial enthusiasm by managers for the performance management
initiatives can easily be replaced with skepticism and cynicism that will undermine

subsequent attempts to enhance organisational performance.

Firstly, this chapter explores the conceptual dimension of performance management with
the classical theories of management. Secondly, it investigates the potential factors of
success and limitations of performance management which may occur in the
implementation process. Rather than offering a normative or instrumental model or
theory about the correct use and implementation of performance management, the chapter
suggests that prudent application of performance management systems by learned
practitioners may reduce the possible dysfunctional consequences. Starting with a brief
examination of the policy implementation process in general, the chapter presents certain
issues and potential challenges that organisations may face in the performance

management implementation.

3.1. Conceptual framework

The term “performance” can be used at various levels in managerial context (personal
performance, individual performance, team performance, organisational performance).
Lebas (1995) characterizes performance as future oriented, customised to reflect
particularities of each organisation/individual and based on a causal model linking inputs
and outputs. A “performing” business iS one that will achieve the objectives set by the
managing coalition, not necessarily one that has achieved the objective. Thus,

performance is about both capability and the future (Lebas, 1995).
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For Wholey (1996), measurement is necessary as performance is not an objective reality,
out there somewhere, waiting to be measured and evaluated, but a socially constructed
reality that exists in people’s minds, if it exists anywhere at all. It has diverse
interpretations and it may include: inputs, outputs, outcomes, impacts and relate to
economy, efficiency, effectiveness, cost-effectiveness, or equity. Both Lebas (1995) and
Wholey (1996) consider performance as being subjective and interpretative and ultimately
linked to cost related headings.

The pressure for PM implementation increases performance and evaluation activities at all
governmental levels. Research on public sector performance management
implementation, however, points to problems in the design and management of these
systems and questions their effectiveness as policy tools for increasing governmental
performance. Successful implementation of PM involves the integration between
performance management at the strategic, operational and individual levels (Philpott and
Sheppard, 1992; Armstrong and Murlis, 1994; Mansor and Tayib, 2013).

The performance management concept has developed over the past four decades as a
strategic, integrated process which incorporates goal-setting, performance appraisal and
development into a unified and coherent framework with specific aim of aligning
individual performance goals with the organisation’s wider objectives (Dessler, 2005;
Williams, 2002).

Performance is defined as the achievement of the goals and targets set by the organsiation
(de Waal, 2007, p.5). Performance management is defined as the process in which steering
of the organisation takes place through the systematic definition of mission, strategy and
objectives of the orgnisiation, making this measurable through critical success factors and
key performance indicators in order to be able to take corrective and preventive actions to
keep the organisation on track to great performance (de Waal, 2007, p.5). It is underpinned
by the notion that sustained organisational success will be achieved through a strategic and
integrated approach to improving the performance and developing the capabilities of

individuals and wider teams (Armstrong and Baron, 2005).

Performance management has the following aims and purposes: helping to achieve
sustainable improvements in organisational performance, acting as a lever for change in
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developing a more performance-oriented culture, creating continuous improvement,
increasing motivation and commitments of employees, enabling individuals to develop
their abilities and achieve their full potential to their own benefit and that of the
organisation as a whole, supporting planning of organsiational activities and others
(Armstrong and Baron, 2005; Bierbusse and Siesfeld, 1997; Bouckaert and Halachmi,
1994; Kearny and Berman, 1999; de Waal, 2007).

The underlying conceptual foundations for performance management lie in motivation
theory and, in particular, goal-setting theory and expectancy theory. Goal-setting theory
(Locke and Latham, 1984) suggests that not only does the assignment of specific goals
result in enhanced performance but that, assuming goal acceptance, increasing the
challenge or difficulty of goals leads to increased motivation and increases in performance
(Mitchell et al, 2000). Expectancy theory hypothesises that individuals change their
behaviour according to their anticipated satisfaction in achieving certain goals (Vroom,
1964). Both these theories have important implications for the design of performance
management processes which are explored later in this chapter.

Clark (1998) suggests that both goal-setting and expectancy theory are founded on the
premise that human beings think in a rational, calculative and individualistic way. Indeed,
he argues that performance management is based on an extremely rationalistic, directive
view of the organisation, which assumes not only that strategy can be clearly articulated
but also that the outcomes of HR processes can be framed in a way that makes clear their
links to the organisation’s strategic objectives. He further argues that the approach
assumes causal links between different parts of the process that can be readily identified
and enable underperformance in one or more aspects of the process to be managed to
ensure optimum functioning of the wider PMS. However, such assumptions not only
ignore the debate about the nature of strategy and its formulation (Mintzberg, 1994), but
also fail to recognise the context in which a PMS operates. The social processes and power
systems within which organisations operate together with the broader organisational and
country-cultural context are important mediating factors in the operation and success of
any system (Clark, 1998).

Although there is no universal model of performance management, a review of literature and
practice suggests there are a number of elements which might typically be found in a PMS. These

elements are often depicted as a performance management cycle (IDS, 2003). In general,
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performance management models place objective-setting and formal appraisal systems at the
centre of the cycle, and the literature suggests that these two areas might be particularly affected
by the cultural context (Milliman et al, 1998; Fletcher and Perry, 2001; Lindholm et al, 1999). A
typical cycle may be depicted: Objective-setting, Performance review and Performing and

developing.

The traditional PMS inhibits the improvement of critical dimensions such as service
quality, flexibility and delivery of service (Chan, 2003). Service quality may be described
as the process of minimising the performance gap between actual delivery and customer
expectation. In order to improve the service quality, managers have to adopt “customer-
oriented"” techniques because service providers directly address user needs. In this regard,
the performance management model appears to be the most ideal. In a pragmatic approach,
some scholars attempt to define service quality by identifying gaps between provider and
consumer in their respective perceptions of service quality (Ballantine and Modell, 1998)
or the performance measures they use (Fitzgerald and Moon, 1996). Consequently,
performance management can be used to improve the quality of service being offered to
citizens, meet the changing needs of the citizens.

3.2. Performance management within management theory

Performance management research is multidisciplinary, being informed by a varied group
of complementary disciplines and corresponding theories (Brudan, 2010; Holloway,
2009). Strategic Management, Operations Management, Human Resources Management,
Organisational Behaviour, Information Systems, Marketing, Management Accounting and
Control all contribute to the field of performance management. Brudan (2010, p. 118) has
grouped levels and theories in two different views, supported by corresponding themes
(see Table 1).

Table 1. Performance management levels, corresponding theories and themes

Level View Theory Theme

Strategic performance Macro Organisational theory

management Contingency theory Systemic

Operational performance Macro Systems theory approach to

management Goal setting theory organisational

management

Individual performance Micro Goal setting theory Behavioural and

management Agency theory methodologically
Social learning theory | individualistic
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According to the author, the macro view level from the table above corresponds to the
systemic approach of organisational management. This is supported by organisational
theory (Jones, 1995), contingency theory (Fiedler, 1964; Donaldson, 2001) and systems
theory (von Bertalanffy, 1973) as interrelated theories covering the structural aspects.
Systems theory, includes a series of variations such as General Systems Theory (Von
Bertalanffy, 1956), Dialectical Systems Theory (Mulej, 1976), Critical Systems Thinking
(Flood and Jackson, 1995), or Viable Systems Theory (Beer, 1984 and 1985). Goal setting
theory (Locke, 2004), also supports the organisational performance aspect.

Second, there is a micro view, whose corresponding theme is behavioural and
methodologically individualistic. One theory informing this micro view is principal-agent
theory or agency theory (Eisenhardt, 1989; Laffont and Martimort, 2002). Underlining the
learning aspects of performance management is social learning theory (Bandura, 1977,
Ormrod, 1999).

3.2.1. Organisational theory

Organisational theory studies organisations as a whole, the way they adapt, the strategies
and structures that guide them. Eisenhardt (1985) considers organisational theory to be
rational, information based, efficiency oriented, concerned with determinants of control
strategy and distinguish between two types of performance evaluation control: behaviour
based and outcome based.

Organisation theory is concerned with the relationship between organisations and their
environment, the effects of those relationships on organisational functioning, and how
organisations affect the distribution of privilege in society. A central concept is
organisational design (sometimes termed “organisational form”). Organisational design is
important, because the ability of societies to respond to various problems depends on the
availability of organisations with different capabilities. Organisation theorists are thus
interested in the range of organisational designs; their governance, capabilities (e.g., the
ability to innovate, learn, and adapt), processes (e.g., decision making), and consequences

(and for whom); and how new organisational designs arise and become established.
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The organisational theory compares ability to measure behaviour and outcomes; uses
control as a measurement and evaluation process; reward is implicit; can reduce divergent

preferences through social control; uses information as a purchasable commodity.

3.2.2. Contingency theory

The contingency theory of organisations has its essence in the paradigm that organisational
effectiveness results from fitting characteristics of the organisation (structure) to different
contingencies such as environment, organisational size and strategy. Overall, various
versions of organisational theory emphasize the importance of task characteristics,
especially task programmability, to the choice of control strategy. The existence of
"people™ or social control is as an alternative to control through performance evaluation.
In contrast to the classical scholars, most theorists today believe that there is no one best
way to organize. What is important is that there be a fit between the organisation's
structure, its size, its technology, and the requirements of its environment. This perspective
is known as contingency theory (Fiedler, 1964) that contends that the optimal organisation

/ leadership style is contingent upon various internal and external constraints.

The main premise in structural contingency theory is that there is no one best
organisational structure; rather, the appropriate organisational structure depends on the
contingencies facing the organisation (Blau, 1970; Burns and Stalker, 1961; Chandler,
1962; Child, 1973; Galbraith, 1973; Rumelt, 1974; Thompson, 1967; Woodward, 1965).
The theory posits that organisations will be effective if managers fit characteristics of the
organisation, such as its structure, with contingencies in their environment (Donaldson,
2001). Early work (Burns and Stalker, 1961; Woodward, 1965; Lawrence and Lorsch,
1967) supported the theory, and later theoretical developments helped explain those results
(Thompson, 1967; Galbraith, 1977).

Contingency theory was a move away from the universalist theories (Tosi and Slocum,
1984), which advocated that there was only one way to organize, meaning that the highest
level of organisational performance could only be obtained from the maximum level of an
organisational structural variable, such as formalization or specialization (Taylor, 1947;
Brech, 1957). Contingency theory posits that organisational success does not mean
adopting the maximum level, but adopting the appropriate level of structural variables that

depend on some level of the contingency variable (Donaldson, 2001).
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3.2.3. Systems theory

A subset of organisational theory is considered to be systems theory, which includes a
series of variations such as von Bertalanffy (1956)’s General Systems Theory, Mulej’s
Dialectical Systems Theory, Flood and Jackson (1995)’s Critical Systems Thinking, or
Beer's (1984, 1985) Viable Systems Theory.

Systems theory opposes reductionism and promotes holism. Rather than reducing an entity
(e.g. the human body) to the properties of its parts or elements (e.g. organs or cells),
systems theory focuses on the arrangement of and relations between the parts which
connect them into a whole. It emphasizes interdependences, interconnectedness and
openness as opposed to independence, isolation and closeness. This enables the discovery
of emergence, as new attributes of interacting entities that are generated by their analysis

as a whole that would not become evident if the parts would be analysed independently.

Systems theory acknowledges complexity as an attribute of reality and focuses on synergy
and the combination of analysis and synthesis. Systems theory considers organisations as
systems with relative boundaries which make exchanges with the environment and must
adapt to environmental changes in order to survive. They are open systems which interact

directly with the environment through inputs and outputs.

Systems theory is characterized by five principles - personal mastery, shared vision,
mental models, team learning and employee identification. These principles are
employee oriented, meaning each is determined and shaped by employee performance,

motivation and behaviour.

3.2.4. Agency theory

Agency theory (Eisenhardt, 1985) explains how to best organize relationships in which
one party (the principal) determines the work, which another party (the agent) undertakes.
agency problem is to determine the optimal contract for the agent's service. The principal-
agent relationships should reflect efficient organisation of information and risk-bearing
costs.
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The human assumptions to be considered are self interest, bounded rationality and risk
aversion, while at organisational level the assumptions to be analysed are goal conflict
among participants and the information asymmetry. This links the agency theory to
organisational theory, studying whole organisations, how they adapt, and the strategies
and structures that guide them. Eisenhardt (1985) further considers both agency and
organisational theory to be rational, information based, efficiency oriented, concerned
with determinants of control strategy and distinguishing between two types of

performance evaluation control: behaviour based and outcome based.

According to agency theory, an agent or agency is hired by one or more person(s), called
the principal(s), under a contract and is compensated by the principal to achieve desired
outcomes for the principal. Because the agent is acting on behalf of the principal, the

principal gives away some decision-making authority to the agent.

Agency relationships occur in a wide variety of situations and contexts that involve the
delegation of authority - for example, customers and service providers, citizens and elected
representatives, employers and employees, and stockholders and company managers
(Kiser, 1999).

Agency theory addresses the relationship where in a contract ‘one or more persons (the
principal(s)) engage another person (the agent) to perform some service on their behalf
which involves delegating some decision making authority to the agent’ (Jensen and
Meckling, 1976, p.308). This happens because of the separation of ownership and control,
when the owner of the company or the board of directors (the ‘principles’) have to employ
managers (‘agents’) to run the business and need to monitor their performance to ensure
they act in the owner’s interest. Alchian and Demsetz (1972) argue that monitoring the
performance of individual work effort is always a cost of any firm and that organisational
inefficiencies are created when the flow of information on individual performance is
decreased or blocked. This can happen if there are large teams, unsupervised professionals

who act autonomously.
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3.2.5. Social learning theory

Social learning theory stresses the importance of perceived self-efficacy in determining
behaviour. In Bandura’s theoretical framework, the decision to engage and persist in a
behaviour is mediated by both efficacy expectations and outcome expectations associated
with the behaviour (Bandura, 1977).

The extension of social learning theory to the organisational level of analysis
demonstrating linkages between individual behaviour and organisational performance.
Two mediators of behaviour in social learning theory (efficacy and outcome expectations)
are paralleled at the organisational level. Each organisation has its own distinct behaviours,
characteristics, and cultures, including efficacy and outcome expectations, which
influence individual expectations and behaviour. Management's use of social learning
theory at the organisational level creates a cultural management opportunity of
communication and demonstration aimed at groups of employees and the entire
organisation that is not contingent on interpersonal skills or one-to-one management. To
effect widespread change in perceptions and behaviour in the organisation and improve
organisational performance, management should use a broad communication style
evidenced by management interpretations of events and actions and by conspicuous

symbolic acts (Harrison and Mclntosh, 1992).

3.2.6. Goal setting theory

Goal setting theory is related mostly to individual level of performance management
(Locke and Latham, 2002). While goal setting theory is generally analysed at individual
level, its principles are considered relevant at organisational level, being effective for any
task where people have control over their performance (Locke, 2004). In organisational
context, personal empirical observations highlight that the goals of individuals, teams and
the entity as a whole can be in conflict. Goal conflict can motivate incompatible actions
and this has the potential to impact performance. Thus, alignment between individual goals

and group goals is important for maximising performance (Brudan, 2010).

The theory of goal setting rests on the belief that life is a process of goal-oriented action
(Locke and Latham, 1990, 2002). Goals can be defined as a result that individuals try to

accomplish (Locke, Shaw, Saari, and Latham, 1981). In organisations, people are
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motivated to direct their attention toward and achieve goals. Goals have both an internal
and an external aspect for individuals. Internally, goals are desired ends of achievement;
externally, goals refer employees to an object or to a condition being sought, such as a
performance level, a sale to a customer, or a promotion (Locke, 1996; Locke and Latham,
2006). The positive relationship between goal setting and task performance is one of the
most replicable findings in the management and organisation literature (Locke, Shaw,
Saari, and Latham, 1981).

According to goal setting theory, the highest levels of performance are usually reached
when goals are both difficult and specific. The more difficult a goal assigned to someone,
the greater the resulting performance level. When a specific, difficult goal is set for
employees, then goal attainment provides those employees with an objective,
unambiguous basis for evaluating the effectiveness of their performance (Locke and
Latham, 2006).

Performance has been shown to be higher when goals are higher, when people are
committed to reaching the goal, and when people possess the required ability and
knowledge to achieve that goal (Locke, 1968; Locke and Latham, 2006). To improve
performance, help ensure that individuals are committed to their goals (Locke, Latham,
and Erez, 1988). When assigning easy or vague goals to employees, commitment to
accomplishing those goals is not usually a problem. However, for difficult goals, getting
employees to commit to goal attainment can be problematic. Higher performance levels
usually result when people are committed to reaching specific, difficult goals, compared
with when people are not committed to goal attainment. Higher levels of commitment can
be reached when an individual believes that reaching the goal is both important and

attainable, or at least believes that progress toward reaching the goal is possible.

Goal setting has been shown to result in higher levels of performance when goals are either
assigned to individuals or when individuals are allowed to set goals for themselves
(Hollenbeck and Brief, 1987). When goals are assigned to individuals by an authority
figure, then performance expectations emerge that can focus employee performance on
reaching the assigned goal. When individuals set goals for themselves, equally high
performance increases have also been found, provided that the purpose or rationale for

having a goal was carefully explained by managers or supervisors.
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Goal setting results in the highest performance levels when people are given feedback
about how well they are performing (Locke, 1967). For some tasks, performance levels
are self-evident, such as when an employee has been assigned to mow a lawn. However,
for other tasks, employees might not be able to determine on their own how well they are
performing, so it is helpful to periodically inform people about their progress toward their

goals.

3.3. Performance management implementation: why ‘perfect implementation’ is

unattainable in practice?

The implementation process starts with someone having an idea about a performance
management system as a method that can be used to meet a need or solve a problem. The
idea may originate in the organisation where the need arose or come from the person
providing the new method or someone else who has both noticed the problem and is
familiar with the method. Then the idea is presented and a decision is taken, normally on
a high level within the organisation. The next step is the planning, preparation and
implementation of the activities needed to achieve the sought-after change. Once the new
method has been integrated from both a practical and organisational point of view, it is
then evaluated and any necessary local adjustments are made. Finally, the method is
considered institutionalised, i.e. it is taken for granted regardless of reorganisations,
personnel turnover, political and economic changes (Fixsen et al, 2005).

The end-result of an implementation process is determined by the interaction between
those who want to introduce the new method, the intended users of the method, the new
method itself and the prevailing conditions during the implementation period. Various
research studies have indicated several different factors that seem to play a role in whether
the implementation of a new method is successful or not in the long term. Different factors
probably interact with each other, but how this happens has yet to be elucidated
(Grimshaw, 2004). Putting energy into all the aspects of implementation is seldom
possible, due to a lack of resources. New methods that we are planning to implement often
don’t fulfill the most fundamental requirements — that there is an explicit need and that the

proposed method is the right one in the context.

Implementation theory, which arose mainly during the 1970s, is substantial. There are
different views about what implementation is or what it should be inside this theory.
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According to DelLeon and DelLeon (2006), and Fitz (1994), three generations of

implementation research can be distinguished.

The first generation of implementation research is almost invariably associated with the
authors Pressman and Wildavsky (1973) and their study of the Oakland project. These and
other authors examine case studies in which they decompose the problems in the
implementation processes. Ultimately, the researchers did not succeed in developing a
generic theory, but their analysis remains limited to drawing lessons learned about actual
policy implementation in the light of original goals (which are translated and deformed

through execution).

The second generation is associated with the late '70s, early '80s, academics mainly
thought about implementation from the top-down perspective (see e.g. Sabatier and
Mazmanian, 1979; Hoogerwerf, 2003). The leading question is: how can one ensure that
centrally developed plans can be implemented in practice as intended by its makers? One
of the clearest illustrations of the dominant top-down model of implementation is that
produced by Gunn (1978) who argued that, for effective policy implementation, the

following ten criteria would have to be met.

Gunn (1978) presented an ideal type of top-down implementation, it includes:

1. Circumstances external to the implementing agency do not impose crippling
constraint.

2. Adequate time and sufficient resources are made available to the program.

3. Not only are there no constraints in terms of overall resources but also that, at each
stage in the implementation process, the required combination of resources are
actually available.

4. Policy implemented is based upon a valid theory of cause and effect.

5. The relationship between cause and effect is direct and that there are few, if any,
intervening links.

6. There isasingle implementing agency which need not depend upon other agencies
for success or, if other agencies must be involved, that the dependency
relationships are minimal in number and importance.

7. There is complete understanding of, and agreement upon, the objectives to be

achieved; and that these conditions persist throughout the implementation process.
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8. In moving towards agreed objectives it is possible to specify, in complete detail
and perfect sequence, the tasks to be performed by each participant.

9. There is perfect communication among, and co-ordination of, the various elements
or agencies involved in the program.

10. Those in authority can demand and obtain perfect obedience.

As an ideal type Gunn’s list of criteria are valuable in understanding why good governance
might not be implemented fully or indeed at all. For example, the fourth criterion (a valid
theory of cause and effect) is open to much debate regarding the likely effect of ‘good
governance’ on a range of stakeholder groups and whether those groups perceive the

‘effect’ as a desirable or beneficial one.

The third generation appeared in the early 80s, simultaneously with this top-down
approach, a strong focus on bottom-up processes arises (see e.g. Lipsky, 1980). So-called
street level bureaucrats are seen as key to implementation; they are decisive for the
successful or failed execution of policy. From this perspective, implementation cannot be
separated from policy making; implementation is part of policy making, because the
performer helps shape policy. Others, e.g. Yanow (1989) further encouraged this
approach: policy especially is 'made’, where it is executed. In order to implement good
governance policy and practices, it is necessary to adapt policy to suit the particular
circumstances of the organsiation (money, staff expertise, requirements of commercial
partners, legal context etc.). While often ‘street level bureaucrats are seen as conservatives
resisting change on the basis of self-interest, a more sympathetic view is that they are
simply pragmatists — doing their best to achieve implementation in accordance with
constraining local circumstances. What they lack is not commitment but rather capacity.

The existing literature on implementation brings forward two basic dimensions, which are
important to distinguish implementation types:
1. The extent to which implementation is a top-down (vertical) or bottom-up
(horizontal) phenomenon;
2. The extent to which implementation emanates from a 'design’ or blueprint of a

steering actor (schedule), or from an arena with several actors (interactions).
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Table 2. Implementation types and control

Type of Control

Control via | Control via
Schedule/Design Arena/Actors

Primate of control Vertical Control model: Decentralization
Control by Model:
hierarchy
Control by frameworks,
conditions
Horizontal Participation Interaction Model:
Model:
Co-operation, Evolution of policy and
focused on plan execution
making

(Source: based on Hoogerwerf, 2003; Smith, 1973; Sabatier and Mazmanian, 1979;
Pressman and Wildasky, 1973; Hill and Hupe, 2002; DeLeon and DeLeon, 2002; Majone
and Wildavsky, 1979).

DeLeon and DelLeon (2002) conclude, when they overlook the implementation theory up
to now, that no single implementation strategy can be formulated. There is no ‘one size
fits all’ strategy possible, the context is decisive for the success of a chosen implementation
strategy. Thus, in some cases a bottom-up approach is suitable, but in other cases a top-

down approach is appropriate.

Policy implementation is about the relationship (s) and coordination of policy in a specific
context. This context is to elaborate on the degree of ambiguity and conflict by definition
multi-level (different layers within the government and society are involved in policy),
distributed (the various actors are spread and different), path dependent (previous

decisions framing the possibilities for the future) and politicized.

The stakeholders that want to implement performance management face the following
question: What implementation strategy is appropriate in specific organisational contexts?
Implementation strategy answers the question: how implementation is formed by one of

the actors involved in implementation, aimed at realizing and optimizing policy impact.
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In essence, an implementation strategy within each type of relationship is about the
creation of some form of coordinated action. The way coordination (and thus the
implementation strategy) is designed, can vary and depends partly on the relationship and
the context in which policy should take place. There are several possible coordination

mechanisms, both directly and indirectly more (freely derived from Mintzberg, 1983):

- Approximation: for small projects involving close contact between the actors involved.
- Direct supervision.

- Standardization of work, through rules, procedures.

- Standardization of results, focusing on output / outcomes / performance.

- Standardization of knowledge and skills through professional development of workers

in the field or be the implementers of policy.

The next table provides information about the coordination mechanisms at the different

implementation strategies.

Table 3. Coordination alternatives per implementation type

Type of Control
Control via Shedule/Design Control via
Arena/Actors
Primate of | Vertical Supervision; Standardization
control o of results
Standardization through rules
Horizontal |Intensive cooperation in Standardization
) of skills;
planning phase;
Mutual, but
Creation of commitment non-participatory
adaption

Source: based on Mintzberg, 1983.

A management technique dysfunction can be defined as a characteristic or condition
associated with the implementation and maintenance that diminishes or reduces the
capacity of that technique to achieve its intended objective or purpose (Blau, p.8). The

critical analysis of management techniques implementation is not new, many discussions
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on why management techniques do not work in public organisations focus rather on the
political environment of an agency. A case in point is Aaron Wildavsky’s description of
why budgetary reforms will not work well at the federal level (Wildavsky, 1964).
According to Wildavsky, attempt to transfer Planned Program Budgeting from the
Department of Defense to other federal agencies was principally a failure, in large part
because this program was based on economic rather than political rationality. Another
early critic of management techniques is Wallase Sayre, who described how the
rationalization of public personnel administration has led to the “triumph of technique over

purpose” (Sayre, 1979, p32).

Political rationality is often described as a hindrance to the objective application of a
technique, techniques often falter in the public sector not only for political reasons but also
because of inherent technical flaws in the management tools themselves. Kearney and
Berman (1999, p. 104) outline five management technique dysfunctions to be addressed
during the implementation process. These dysfunctions are not mutually exclusive, most
are highly interdependent.
1) Process Burdens
This technique dysfunction can be defined as the procedurals and control
requirements associated with the implementation and maintenance of a technique
(the paper work requirements, forms, training sessions and data collection process)
that take employees away from their actual responsibilities. Because management
technique applications require so many non-routine procedures, they can become
extremely burdensome to employees expected to carry them out. At times, process
burdens are so pervasive that they can outweigh any real gains derived from the
techniques themselves. Moreover, process burdens tend to be monotonous and
time consuming. As process burdens increase, employees begin to question the
utility of a technique. Process burdens dampen the initial enthusiasm for a
technique and may lead to a technique’s not taken seriously. If this happens, the
technique’s failure to produce expected results can become a self-fulfilling
prophecy for those who perceive the technique as creating too many burdens in the

first place.

2)  Control conditions
In the first place, management techniques may work only under rigorous and
closely supervised control conditions. If control conditions are not met, the
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3)

4)

technique may not live up to expectations and potentials. Rigorous diagnostic
analysis prior to implementation of a management technique is frequently
downplayed in the public sector, because political pressures often emphasize the
adoption of a technique immediately, to make it appear as though productivity
improvements are being made, even if the technique has few real effects. Too
often, once a management technique is installed, monitoring and controls tend to
diminish over time, assuming that controls were even set in place. Thus,
succeeding generations of the technique, if control conditions become lax, show a
reduction in the original impact and efficacy; the technique loses its “technique
vigor” (Kearney and Berman, 1999, p. 107). After a time, employees treat the
technique as just another burdensome routine, which has no bearing on their real

work.

Management technigues cannot simply be trust upon an agency and be expected to
produce their intended results. Given pressure to increase efficiency and
effectiveness, public managers are often unwilling to accept the process burdens,
monitoring requirements, control conditions, and diagnostic research necessary for
a technique to produce its intended impact. Just because particular technique
increases effectiveness in one organisation in one country does not mean that it

will produce similar results in the other organisations or agencies.

Internal Incapacity

Internal incapacity can be described as the outcome of superimposing a
management technique on an organisation that lacks the in-house capacity to
implement and monitor the technique beyond its initial phases. Too often
management techniques are recommended and adopted by public organisation that
lack implementation capacity. Internal incapacity is observable in a number of
technique applications, but it is probably most noticeable in small municipal

governments.

Credibility Anxiety

Because technique application so often generates process burdens and control
problems and cannot address internal incapacity, it also precipitates credibility
anxiety. This particular dysfunction is psychological and should be avoided at all
costs. Once technique credibility is lost, it is very difficult to recover.
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5)

Understanding this dysfunction, therefore, is of considerable importance to public

managers.

Credibility anxiety involves the neuroses and uncertainty that surround the changes
and expectations associated with the implementation of a new management
technique. Often, the individuals responsible for the actual output of an
organisation are suspicious of changes that affect their routines and habitual ways
of doing their routine repetitive activities. Indeed, many public employees perceive
management as just adding to the process burdens, without providing worthwhile
payoffs. When employees perceive a particular technique as not working well, this
observation tends to reinforce the idea that techniques in general do not work well.
Thus, the failure of one technique may produce a ripple effect for the credibility of
other implementation efforts that may come later. Management techniques have a
limited reservoir of credibility. If employees do not take a technique seriously, it
often fails to develop the credibility and resilience that encourage employees to
accept the process burdens and controls necessary for it to work. Without
credibility, many technique applications are doomed to failure or, at best, only
marginal bearing and organisational effectiveness.

The fact that many management techniques may be piled on top of one other in a
public organisation, even though they do not work well, probably contributes to
credibility anxiety. New public management systems are expected to produce
dramatic and quick results. When results do not materialise, after a short time, top-
level appointed and elected officials often deem a technique application failure.
The common response is then to try a different technique to see if its work. As this
repetitive cycle continues, no single technique usually has enough time to develop

credibility.

False result Expectations

False result expectations can be described as the dramatic results anticipated by
policy makers and citizens from the application of management techniques in
public agencies. Such expectations exert pressure on those responsible for
implementing new management tools. On the one hand, this pressure may
encourage the people responsible for implementation to ignore important control
and monitoring requirements in order to achieve short-term application results. On

the other hand, false result expectations can also create too much work for

57



managers implementing a technique. Thus, false result expectations can eventually

lead to high organisational turnover and burnout.

Elected officials must respond to a variety of political and environmental demands.
They cannot devote all their efforts to technique implementation. As a
consequence, there is generally a large gap between anticipated results and the time
required or allotted to produce them. Management technique implementation takes
time, sometimes years, and the unwillingness or inability to provide a career
administrator with the flexibility and time necessary to properly install a technique

can eventually lead to the technique’s abolition or disuse.

All too often, public officials have unrealistic expectations about the time it will take to
implement a technique properly. This is not too solely a problem of elected officials; career
managers, too, may encourage the use of a particular technique, only to become bogged
down to the process burdens, control factors, and credibility problems. Implementation is
slowed down, the overall efficiency of the technique in improving organisational
performance is reduced. Management techniques simply are not panaceas, even though
they are often perceived as such by public managers who advocate them. Perfect

implementation cannot be achieved (Kearney and Berman, 199, p. 113).

‘Perfect implementation’ is an analytical concept or idea, which cannot be achieved on
practice (Gunn, 1978). No prescriptive model was offered and, indeed, several of the
logical preconditions of perfect implementation - such as ‘perfect obedience’ or ‘perfect
control’ — were identified as being morally and politically quite unacceptable as well as
unattainable in a pluralist democracy (Hogwood and Gunn, 1984; Hood, 1976; Pressman
and Wildavsky, 1973; King, 1976).

What are the preconditions which would have to be satisfied if perfect implementation
were to be achieved and why are they unlikely to be achieved in practice?

1) Obstacles to implementation are outside of the control of administrators

Some circumstances external to the implementing agency do not impose crippling
constraints. These obstacles are outside the control of administrators because they are
external to the policy and the implementing agency. Such obstacles may be physical or
political. They are obvious and there is little that administrators can do to overcome them
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except in their capacity as advisers, by insuring that such possibilities are borne in mind
during the policy-making stage.

2) Adequate time and sufficient resources are made available to the programme

This condition explains that too much is expected too soon in the implementation
process, especially when attitudes or behaviour are involved. The problem with resources
can arise when special funds are made available, but has to be spent within unrealistic
short time, faster than the programme can effectively absorb them. The fear of having to
return the ‘unspent portion of funding at the end of financial year often leads public
agencies into a flurry of expenditure, sometimes on relatively trivial items. Attempts to
persuade finance officers to allow the carry-over of unspent funds to the next financial
year are usually in vain, so that administrators are again quite limited in what they can do
overcome these constraints upon effective implementation.

3) Required combination of recourses is available

The appropriate combination of resources must actually be available. It means that in
practice a combination of different resources needed such as money, land, manpower,
equipment etc. has to come together to deliver programme or project. Blockage in the
supply of some sources may be serious problem for the implementation.  Particularly
severe disruptions threaten when scarce resources are in the nature of a relatively fixed
stock rather than a flow. The main responsibility for such problems in implementation
properly lies with administrative staff, including programme designers and managers,
since they now have available to them a battery of techniques (often with attendant
technology) such as network planning and control, manpower forecasting, and inventory
control, which should help them to anticipate potential bottlenecks and take appropriate
action in terms of generating or redistributing resources within the programme.

4) The policy to be implemented is based upon a valid theory of cause and effect

The policy may be based upon an inadequate understanding of a problem to be solved,
its causes and cure, or of an opportunity, its nature, and what is needed to exploit it. One
of the problems in the implementation can be tacked by better analysis at the issue
definition and options analysis stages of the policy-making process. The difficulties of
such analysis should not be underestimated. In addition, managers must remember that the
‘moment of choice’ is not the end of the policy-making process and they must be prepared
constantly to test underlying theory against problems of practice observed at later stages
in the process.

5) Relationship between cause and effect is direct and there are few intervening links
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Pressman and Wildavsky (1973) argue that policies which depend upon a long sequence
of cause and effect relationships have a particular tendency to break down, the more links
in the chain, the greater the risk that some of them will prove to be poorly conceived or
badly executed.

6) Dependency relationships are minimal

This condition requires that there is a single implementing agency which need not
depend on other agencies for success, or if other agencies must be involved, that the
dependency relationships are minimal in number and importance. Where, as is often the
case in practice, implementation requires not only a complex series of events and linkages
but also agreement at each event among a large number of participants, then a probability
of a successful or even predictable outcome must be further reduced.

7) Understanding of, and agreement on, objectives

This requirement indicates that there should be complete understanding of, and
agreement on, the objectives to be achieved, and that these conditions should persist
throughout the implementation process.

The theory of implementation practice (in our case study the theory of performance
management model) is replete with references to objectives which should be clearly
defined, specific, and preferably quantified, understood, and agreed throughout the
organisation, mutually compatible and supportive, and provide a blueprint against which
actual programmes can be monitored. However, most research studies suggest that, in real
life, the objectives of organisations or programmes are often difficult to identify or
couched in vague and evasive terms. Even ‘official objectives, where they exist, may not
be compatible with one another, and the possibility of conflict or confusion is increased
when professional or other groups proliferate their own ‘unofficial’ goals within a
programme. Official objectives are often poorly understood, perhaps because
communication downwards and outwards from headquarters are inadequate. Even if
objectives have initially been understood and agreed, it does not follow that this state of
affairs will persist throughout the lifetime of the programme, since goals are susceptible
succession, multiplication, expansion, and displacement.

8) Tasks are fully specified in correct sequence

The difficulties of achieving this condition of perfect implementation are obvious. This
condition requires that in moving towards agreed objectives it is possible to specify, in
complete detail and perfect sequence, the tasks to be performed by each participant.

9) Perfect communication and coordination
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This condition requires perfect communication among and co-ordination of the various
elements or agencies involved in the programme. Communication has an important
contribution to make the co-ordination and to implementation generally. However, perfect
communication is an unattainable a condition.

10) That those in authority can demand and obtain perfect compliance

This condition of perfect implementation is that those ‘in authority’ are also those ‘in

power’ and that they are able to secure total compliance.

According to Armstrong (2009), implementation of a performance management
system is influenced by institutional factors such as an organisation’s structures, processes,
and resources that enable an organisation to perform its tasks; and behavioural factors such
as organisational culture and employees’ behaviour. Radnor and McGuire (2004)
recommended that if public organisations are truly going to use performance management
in an interactive way, then they need to embrace on a behavioural rather than just

operational level.

Institutional and behavioural factors are also important in the systems approach to
performance management. Mwita (2000) stated that a systems-based performance
management should include three interrelated variables: processes (behaviours), outputs
(results), and outcomes (impact). Bromwich (1990) anticipated this view by arguing that
performance means both behaviours and results because behaviours emanate from the
performer. Conceivably, behaviours, results and impact are inseparable and

interdependent variables. They are all important in performance management schemes.

3.4. Factors of success in performance management implementation

All over the world, local governments are under pressure to modernize, transform and
become accountable to their communities. One way they are achieving this is by
introducing performance management systems. However, implementing of these systems
requires change and the success of this changes depends on different factors. This
subchapter discusses a number of factors which influences on successful performance

management implementation.
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3.4.1. Change management factors

According to Rao et al (1996) the only constant business in life is change. This change
could be large or small, rapid or slow, planned or unplanned, controlled or not controlled
from implementation of a new system. Change in an organisation can be introduced by
internal forces like new strategy, new technology, employee attitude and behaviours and
external forces like technological environment, the economic environment, the political

and legal environment, social conditions, and competitive environment.

Developing and implementing the new PMS is major organisational intervention and
change strategy. It requires adjustments in other management activities and practices. The
impact of these changes can provoke resistance against implementation of the system.
Management and staff commitment are crucial to dealing effectively with this resistance
and facilitating the change process. It is also critical to the development, implementation
and overall success of the PMS that it is treated as a key change program that requires
dedicated resourcing and senior management support (Armstrong and Baron, 1998).

Van Tonder (2004) argues that organisations need to identify and analyse their ‘self-
concepts’, or the views they have of themselves. They should also analyse how other
stakeholders see them (Bacal, 2007; Rogan, 2002). Other features of successful change in
organisations include having clear change architectures (Bunker and Alban, 1996; Carnall,
2007; Jacobs, 1994), the buy-in and acceptance of stakeholders (Keet, 2005), clear
overviews of the goals and directions of the change processes and the roles people will
play (Hale, 2004). It is also essential to be open to hearing frustrations, engaging in
dialogue and managing expectations (Ainsworth, Smith and Miller, 2002). Leaders must
create a sense of urgency in their organisations, build teams that can guide the change
processes, continually communicate the need for change and then empower people to carry
out the required change efforts (Allio, 2005; Amanto, 2009; Bennis, 2006; Stensgaard,
2007). Poor leadership during the change process can mean that organisations become
dysfunctional (Stacey, 2003).

3.4.2. Alignment of strategic plan with management systems

A strategic plan (SP) is a statement of overall aims and objectives and a business plan is

the map of how to get there, how to achieve those aims and objectives and a performance
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management system links the organisation and individual by developing a purposeful
result oriented direction, which sets organisational objectives and individual objectives

(Commonwealth Secretariat, 1996; Johnson and Scholes, 1997).

According to Thompson and Strickland (1995) strategic implementation involves
converting the SP into actions and good results. Successful strategy implementation is
whether actual performance matches the targets cited in the SP. Shortfalls in performance
is signal of weak strategy, weak implementation or both.

Implementing the strategy requires knowing what organisational conditions are needed
i.e., managers have to create conducive work conditions and environment to facilitate
performance and make the SP practical. The process involves creating linkage between
strategy and organisation's skills, competencies, policy, internal support systems, the
reward structure and organisational culture. Thus, the tighter the linkage, the more
powerful strategy execution and more likely targeted performance can be achieved.
Moreover, implementing a strategy is a job for the whole management team and all

employees are participants (Thompson and Strickland, 1995).

Dessler (1998) pointed out that implementation of strategic plan requires several things,
among them strategic 'fit" between the strategy and the organisational functional activities
(horizontal integration), leveraging the firm’s core competencies and top management
commitment are required to implement the plan are the basic factors. Dessler says the

quality of leadership will ultimately determine whether the strategy succeeds or fails.

Furthermore, implementation of strategy demands matching the organisation's structure to
strategy that involves reengineering work process to reduce fragmentation and bottlenecks
across work units, the creation of process teams, cross functional work groups, use of
computers to facilitate fast access to information (Thompson and Stickland, 1995).
Establishing policies and procedures, installing support systems that enable staff to carry
out their strategic roles successfully, tying rewards and incentives to the achievement of
performance objectives, creating a strategy -supportive work environment and
organisational culture and commitment of leadership to drive the implementation forward

are critical factors.
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3.4.3. Organisational culture and leadership

Fundamentally, performance management systems are manifestations of and powerful
mechanisms for supporting the organisation’s work culture. Therefore, any discussion of
performance management system would be incomplete before exploring the
meaning/context of culture, and its impacts on performance management system enabling
one to suggest the type of culture that supports identification and development of an
appropriate culture to an organisation.

Culture management involves influencing behaviour, attitudes and beliefs through process
(Blunt and Jones, 1992). Changing attitudes are up to individuals as long as they accept
that their attitude needs to be changed. The challenge for managers is that people will not
change their attitudes simply because they are told to do so. They can only be helped
through a counseling approach to understand that certain changes to their behaviour could

be beneficial not only to the organisation but also to themselves (Armstrong 1996).

Schein (cited in Kreitner and Kinicki, 2992) defines culture as: A pattern of basic
assumptions — invented, discovered, or developed by a given group as it learns to cope
with its problems of external adaptation and internal integration — that has worked well
enough to be considered valid and, therefore, to be taught to new members as the correct
way to perceive, think, and feel in relation to those problems.

He further expounds culture as social glue that binds members of an organisation together
through shared values, symbolic devices, and social ideals. Hofstede (1991) on the other
hand points out four terms related to culture —symbols, heroes, rituals, and values- as

manifestations for culture.

Wade and Ricardo (2001) affirm that business strategy must drive culture because culture
-which is earned through learning- forms a firm’s behavioural boundary that could affect
the degree of strategy implementation that calls for properly identifying the cultural
characteristics and staff behaviour that would facilitate the achievement of the strategy.
But the culture of the organisation could equally help to shape its strategy. For example a
company with an open, enterprising and flexible culture is more likely to adopt this
approach when developing its business strategies. Regarding leadership and performance

several studies support that effective change in an organisation’s culture comes from able,
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strong and committed leaders. The PMS needs to be driven by the strategy and senior
management of an organisation without which the system will be ineffective. In this way
senior management must do more than simply articulate the need for effective
performance appraisal, they must be role models of effective performance management
behaviour which is the critical element in their providing leadership with respect to the

performance management system (Carter et al, 2001).

Managers as individuals do have their own culture. But as they climb the ladder they are
obliged to think organisation wide and sacrifice the culture they learned in favor of the
organisation. Then it is here that they will be required to have managerial style that fits the
requirement of the organisation. In addition, managers use strong culture to tight employee
through a set of managerially sanctioned values. They set the direction and establish a

culture, which helps them to maintain it. (Legg, 1989, cited in Armstrong 1996).

From the above discussions it can be concluded that managers should understand the
culture of the organisation, identify the required culture that support the new system and
be committed to play a significant role by practicing the required behaviour themselves,

develop it in their staff and install or reinforce the value system of the organisation.

3.4.4. Training and creating a learning organisation

Implementation training is vital to introduce the new PMS. Moreover, to keep the system
dynamic PMS needs learning and growth. (PBM-SIG, 2001). A learning organisation is
"an organisation that will truly excel in the future and that discovers how to tap people's
commitment and capacity to learn at all levels in an organisation™. It is continually
expanding its capacity to create its future (Senge 1990). Similarly Pedler et al. (1991) also
defines it as “an organisation that facilitates the learning of its members and continuously
transform itself."” Enos (2000) in his book “Performance Improvement: Making It Happen”
describes interventions such as strategy, restructuring, performance management system,
training and development available for improving performance, which, he says should

continuously be learned by those who participate in the interventions.

Performance management aims to enhance what Mumford (1994) calls deliberate learning
from experience, which means learning from the problems, challenges and success

inherent in peoples day to day activities (Armstrong 1996). Enos, confirms to what Senge
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says that an organisation that will truly excel in the future will be the organisation that
discovers how to tap people’'s commitment and capacity to learn at all levels of the

organisation.

From two case studies conducted, Enos concluded that if the leaders of organisation/team
believe that learning and developing their people is crucial to performance success, they
could find ways to do it so that productivity will be improved and sustainability of the

organisation will be confirmed.

3.4.5. Rewarding good performance

Applying benefit packages serves to avoid turnover, to build loyalty and commitment, to
build sustainable competitive advantages (Dessler, 1998). Like any other employees
public servants require recognition of their achievements to maintain their motivation and
innovation. Most motivational theorists stress intrinsic motivation (i.e., the job itself)
rather than extrinsic motivation (i.e., money and other benefits). Since work groups are
part of the larger organisational system, employee's behaviour will be influenced by how
the organisation evaluates performance and what behaviours are rewarded. However, so
as to establish a reward system, that is credible and sustainable, one must avoid any risk
or serious challenge to the performance methodology, which may be subject to resistance
(Robbins, 1996).

3.4.6. Flexibility and simplicity

A performance management system should operate flexibly to meet different
circumstances of the organisation, and have to be accepted by all staff as a natural
component of good management and work practice, transparent and operate fairly and
equitably (Armstrong and Baron, 2002). The system has to be also flexible enough to
include core competencies which are the common attributes, type, level and quality of
skills and behaviours that employees are expected to demonstrate so that the organisation

can meet its objectives (Commonwealth Secretariat, 1996).
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Moreover, for a system to be easily implemented and to produce the intended result it has
to be clear, simple (as much as possible), and requires the necessary skills for effective

and efficient implementing a new system.

3.4.7. Involvement of all staff and communication

To alleviate misconceptions and to ensure that the benefits and implementation of PMS
are well understood, organisations should communicate contentiously until all employees
are aware of and become part of the implementation process (Dressler, 2004).
Implementing of the new system, like performance management, introduces change in
governmental institutions and this is a case for organisational change. In order to
implement PMS successfully, this organisational change should be managed properly by
educating employee and communicating about the change and by participation and
involvement of staff in the process. According to Blunt and Jones (1992), many
organizational change efforts fail because their effects on the human sub-system are not
properly managed. But management should make the change as easy as possible for
employees, offer incentives and influence to support and cooperate in the change process
to carryout the strategy and meets performance targets (Kotter and Schlesinger (1979). As
an inclusive element the PMS should involve all staff to ensure ownership of the system
and enhance commitment of individuals to facilitate the implementation process.
Moreover, commitment of staff will enhance organisational capacity by minimizing

inefficient and ineffective processes

3.4.8. Shared understanding of vision, mission, objectives and staff commitment

Implementers are required to ensure that there is a shared understanding of vision, mission,
values, and strategic objectives or the organisation. In addition the PMS should obtain the
necessary commitment from all staff, which will determine the degree of its success (De
Bruijn, 2002). Vision and mission statements provide unanimity of purpose to

organisations and imbue the employees with a sense of belonging and identity.

3.4.9. Monitoring, reviewing and evaluation
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Performance management system is not a onetime activity but it needs continuous review
to ensure its effectiveness and actions should be taken as required to improve the system.
Experience in various commonwealth countries has shown that they may require major

updating after five years (De Bruijn, 2002 ).

Monitoring of performance should be undertaken by using a set of statistics focusing on
appraisal outcomes and comparing them across job levels, ministries and by fact such as
gender and age to ensure equitable use of the system. It is important that there is one focal
point of responsibility for the overall system, ideally a central agency that can oversee the
system monitor and review implementation and lead further developments. Agency will
generally require system audits to ensure that the defined components are mentioned and
that performance pay implications are monitored across departments (Commonwealth
Secretariat, 1996).

3.4.10. Key stakeholders engagement

Successful performance management implementation depends on the level of the key
stakeholders’ engagement (Bouckaert and Halachmi, 1994; Lebas, 1995; de Waal, 2007).
Public sector organisations can no longer choose if they want to engage with stakeholders
or not; the only decision they need to take is when and how successfully to engage.
Stakeholder engagement is premised on the notion that ‘those groups who can affect or
are affected by the achievements of an organisation’s purpose’ should be given the
opportunity to comment and input into the development of decisions that affect them. In
today’s society, if they are not actively sought out, sooner or later they may demand to be
consulted. Situations arise when organisations do not actively engage but are forced to do
so by the demands of society as a result of a crisis situation. In response, organisations
employ crisis management techniques, and are often forced into a defensive dialogue with
stakeholders, leading to a significant and long lasting loss of reputation. This type of
interaction is often antagonistic and damaging of trust (Freeman, 1984). The process for

engagement should be systematic, logical and practical.

Meaningful engagement occurs when organisations, aware of the changes in the wider
society and how they relate to organisation performance, choose to establish relations with
stakeholders as a means to manage the impact of those changes, such as those created as
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a result of global economic downturn. Organisations can either seek to mitigate risk
through the use of stakeholder management, or exploit these new trends to identify and
establish new opportunities through the use of meaningful stakeholder engagement; the
latter is characterised by a willingness to be open to change.

3.5. Performance management implementation: barriers and challenges

The need for efficient and effective performance management systems has increased for
the last two decades, and the successful implementation and use of these systems has
become of paramount importance to public sector organisations. According to de Waal
(2013, p. 326), the term “successful” denotes that the performance management is used on
a daily basis for controlling and managing the organisation in such a way that it can
become more successful. Literature review shows that failure rate of performance
management implementation projects is said to be around 70 percent, as a result of which
many organisations tend to reject this very useful management technique (de Waal et all,
2011; de Waal and Counet, 2009; Halachmi, 2011). Therefore, it is significant that public
sector organisations implementing performance management identify implementation
barriers and take adequate measures against these, preventing inefficient long

implementation lead-times, and even cancelled and terminated PM systems.

Much of the existing literature is based on practitioner reflections and there have been few
research studies of barriers of the performance management implementation in the public
sector (Bevanda et al, 2011; Birona et al, 2011; Bierbusse, and Siesfeld, 1997; Groen et
al, 2012; Halachmi, 2011; Kaplan and Norton 1992; 1993, 1996; Simpson et al, 2012;
Waal, de et al, 2009; 2011). Drawing from this literature, and categorising them using
Pettigrew et al.’s (1989) organisational context, development process and measurement
content are the main reasons for success and failure. Contextual issues include the need
for a highly developed information system; time and expense required; lack of leadership
and resistance to change (Bierbusse, and Siesfeld, 1997; de Waal, 2013). Processual issues
described in literature by not actionable vision and strategy (Kaplan and Norton, 1996)
and difficulties in evaluating the relative importance of PM and the problems of identifying
true drivers; strategy which was not linked to resource allocation (Kaplan and Norton,
1996; Meekings, 1995); goals were negotiated rather than based on stakeholder
requirements (Schneiderman, 1999). State of the art improvement methods were not used
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(Schneiderman, 1999). Striving for perfection undermined success (McCunn, 1998;
Schneiderman, 1999). Content issues: Strategy was not linked to department, team and
individual goals (Kaplan and Norton, 1996). Large number of measures diluted the overall
impact (Bierbusse and Siesfeld, 1997). Metrics were too poorly defined (Schneiderman,
1999). The need to quantify results in areas that are more qualitative in nature (Bierbusse
and Siesfeld, 1997).

Armstrong and Baron (1998) argue, that performance is affected by a number of factors,
all of which should be taken into account when managing, measuring, modifying and
rewarding performance. They comprise:
- Personal factors (the individual's skill, confidence, motivation and commitment);
- Leadership factors (the quality of encouragement, guidance and support provided
by the managers and team leaders)
- Team factors (the quality of support provided by colleagues);
- System factors (the system of work and facilities (instruments of labour) provided
by the organisation;
- Contextual (situational) factors (internal and external environmental pressures and

changes).

According to the recent study conducted by de Waal et al (2011), a number of barriers
encountered during the implementation and use of PM. Barriers were collected from the
literature and put into a survey for 30 well-recognized experts in performance management
from eight different countries (de Waal 2013, p. 326). Based on the experts’ opinion, the
ranking of the barriers created on the frequency, impact and solvability of the listed
barriers. A high barrier ranking indicates that the barrier can create major difficulties for
the organisation. Among all barriers discovered and described, some of them are very

interesting to highlight for our study:

1. The organisation does not have a performance management culture

This barrier is related to organisational culture, if the organisation does not have a
culture that focuses at all times on achieving results and continuous improvement, the
PM system will not be used (sufficiently) by organisation members for achieving better

performance.
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Lack of management commitment. When management commitment and leadership
buy-in for the implementation and use of the PM system is lacking, other organisation
members will give less or no priority to working with the new system. Every member
of the management team must propagate the importance of the system, especially the
non-financial improvement character of the new system. If this is not the case, it will

again be seen as a new financial control tool and call up further employee resistance.

Low priority on implementation by the management. Because of routine work
pressures and time constraints forced the management to solve these short-term

organisational problems which slow the process of successful PMS implementation.

The organisation does not recognise (to the fullest) the benefits from PM
implementation. If, after the implementation of an PM system, organisation members
do not see improvements in their results that can be traced back to the use of the new
system, organisation members do not see the benefits of PM system, so there will be

a strong inclination “to give up” on the system.

The PM system is given low priority or its use is abandoned after a management
change. If the former management that supported PM system, is replaced by new
management that does not feel the same necessity for the system, PM system use will
decrease, or the system will be abandoned completely, as organisation members

notice that management does not pay much attention to PM.

Organisation members are not adopting the right management style. If management
intends to use PM for setting scores and penalizing people for poor results, instead
of using it for coaching and continuous improvement, organisation members will take
a dislike to the PM system, which is their view supplies the information used the
information used to panelise them. This will result in manipulation of the data in the

PM system, and even sabotage.

There is resistance from organisation members towards PM. Implementing a PM
system, which makes employee performance much more transparent, can cause

organisation members to resist the new system because they feel threatened by it.

There is too much focus on the results of the implementation, while the change

process of the organisation is ignored. To make PM a success, not only is
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10.

11.

12.

13.

implementing good information communication technology and reporting structures
important, but also establishing and fostering performance-driven behaviour. This
requires change of attitude in organisation members. If management does not pay
sufficient attention to this change process, there is a high risk of the organisation
having a good PM system that is not used or that is used in a wrong way by

organisation members.

The organisation does not have a clear and comprehensive strategy. If the mission,
strategy, and objectives of the organisation are unclear and are difficult to understand
for organisation members, PM implementation activities will probably be irrelevant

to the organisation. This will result in decrease use of PM system.

Too many outcomes and performance indicators have been defined. In such case
organisation members are unable to keep track of all of them. There is information

overload and insufficient time to work adequately on each indicator and outcome.

Management does not spend sufficient time on the implementation of the PM system.
The implementation of PM system requires a considerable amount of time, as does
learning to use the new system. During the entire implementation and learning
period, management commitment and support is essential, otherwise PM might be
seen as ‘the flavour of the month’ by organisation members. If that is the case, the
new PM system will not receive sufficient employee commitment and support, and

will not become institutionalised in the organisation.

PM is not used for the daily management of the organisation. If performance
information from the PM system is not used in the day-to-day management of the
organisation for reviewing, analysing, and discussing the performance results —
corrective actions are not taken (enough, or in time) and consequently the targets of

the organisation are not achieved.

The PM system and the reward system are insufficiently linked. If there is no or
insufficient linkage between the PM system and the evaluation and reward system,
organisation members will not be evaluated on and rewarded for working with the
new performance indicators. This leads to organisation members working on other

issues than PM, while regarding the PM system as not very relevant.
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14.

15.

16.

17.

18.

19.

20.

21.

The key performance indicators (KPI) are not linked to departmental, team, and
individual responsibilities. If KPIs are not linked to specific responsibility areas,
organisation members are not or do not feel responsible for the results on these
indicators. This makes PM system unsuitable for steering purposes and, therefore,

organisation members will not use it.

There is a lack of knowledge and skills about the PM system. If organisation members
lack the understanding and the skills required to work with PM system — for instance,
because they have been insufficiently trained in working with the system — the PM

system either will not be used, or will not be used properly.

Organisation measures the wrong KPIs. Because KPIs are insufficiently relevant,
they are either not used, or are used in the wrong way by organisation members.

Organisation members do not have a positive attitude towards PM. For a successful
implementation of PM, organisation members need think positively of the new PM
system. A positive attitude is obtained when people understand and accept the need
for such system.

The PM system is not regularly updated and maintained after implementation. If a
PM system is not kept up to date with changing circumstances — that is, with relevant
KPIs that measure and track the current organisational strategy and responsibility
areas of organisation members — it loses its relevance for organisation members
because it does not give them the right performance information to act on. This will

eventually result in abandonment of the system.

There are insufficient resources and capacity available for the implementation.
Introducing PM requires a considerable amount of attention and effort from the
organisation and its members. Often, organisations that want to start the
implementation of a PM system have the lack of sufficient resources (budget) and
capacity (people), resulting in delay, or even postponement of the implementation.

More effort and time required in implementation than expected. Organisations

faced problems i.e., low effort and small budget while implementing PMS.

Unstable phase of the organisation. Sometime organisations are in unstable mode

and are busy in resolving major issues like acquisitions, mergers, reorganisations,
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downsizing, and financial problems which enforced them to not go for PMS

implementation.

22. Unclear goal for PMS implementation. Management did not consider the PMS as
strategic management tool and taken as sceptic and hostile view towards it which

results in defiance of PMS.

23. PMS and information-communication technology (ICT). Management faced
numerous problems and required much effort if the ICT did not support the PM by
collecting, processing and reporting the data of key performance indicators

automatically.

24. Goals for lower levels. Sometimes organisations faced problems for defining
objectives, KPIs, critical success factors for the lower level management which
caused bad translation of the strategy and no alignment with organisational strategy

throughout the organisation.

As proved in the literature, the performance management system cannot be implemented
lightly and should not be underestimated. Its takes continuous attention, dedication and in
particular stamina from management to keep focusing on performance management in
order to keep it ‘alive’ in the organisation (Bourne, 2005). If improvement activities in the
area of performance management are not accompanied by the fostering of performance
driven behaviour, which includes managers being a role model by regularly addressing
performance management, organisations will have a tough time fulfilling their potential.

Franco and Bourne (2003) developed categories of critical factors influencing the

successful PM implementation that presented in the Table 4 below.
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Table 4. Critical factors influencing the successful PM implementation

Category of | Definition
Barriers/Challenges
1. | Culture Corporate culture (performance, discussion and

analysis, measurement driven, improvement)

2. | Management  leadership/
Commitment

Leadership for managing through measures and
management team commitment to the m (time devoted
to it, desire for it)

3. | Compensation link of
measures to compensation

Compensation link of measures to compensation

4. | Education and
understanding

People’s education and training for understanding of
the measures and PMS system

5. | Communication and
reporting

Open and clear communication with timeliness and
easy To understand reporting system

6. | Review and update

Continuously review and update the PMS

7. | Data processes and IT

Easy process of collection, analysis and interpretation
of data (understand trends). Supports IT systems

8. | Framework

PMS framework has clear structure and specific to the
oranisation

9. | Environment Industry

Environment industry and business competitiveness,
overall performance, long-terms short-term focus and
government regulations

Source: Franco and Bourne (2003).

Franco and Bourne (2003) state that a PMS cannot be fully understood using a narrow

analysis perspective that only focuses on the single process of designing and/or

implementing the system. They propose a “contextualist approach”, in which the

development of a PMS involves the identification of the contextual factors that influence

or are being influenced by the system.

In addition to that, challenges of expatriate performance management also have to be

considered in performance management implementation. International public sector

managers seem to be paying little attention to the understanding of the successful

implementation of new managerial practices such as performance management.
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International trainings and management development for new expatriate assignments are
essential (Black and Gregersen, 1999). Effective training of expatriate employees is
needed for the success of cross-cultural transferring programmes (Fiedler et. all, 1971).
The literature review provides the view that more sensitivity needs to be paid to the intense
training needs for the benefit of the public sector, expatriates, and service users. It also
provides a better understanding to the merits of the unique experiences of expatriate
managers in international assignments adjusting to the cross-cultural conditions on global
tours and confronting the challenges affecting their career goals. In order to succeed in
performance management implementation, international managers need to effectively
train expatriates in international capabilities, including fluency in foreign languages and
in the ability to adapt to different cultures. Those international assignments can lower the
probability of expatriate failure through training programmes (Galagan and Wulf, 1996;
Hogan and Goodson, 1990).

Many opportunities and challenges of the globalizations process are creating the need for
expatriates to place managers and skilled public managers in international locations.
However, the task of expatriate employment is complicated by profound differences
between countries, national peculiarities of the public sector, labour market, cultural
differences, legal and economic systems (Galagan and Wulf, 1996). In the international
environment, in the context of the policy transfer, the quality of expatriate employees and

performance management seems to be significant issue.

Shih et al (2005) suggest that contextual influences operate at the organisational, national
and international levels and national culture is an important contextual variable that
influences the implementation of performance management. Divergent practices are
attributed to the culture of the nation in which head office is situated (Suutari and
Tahvanainen, 2002). For example, Japanese companies in general possess a culture that
emphasizes collectivism and a desire to maintain harmony (Morishima, 1995), which leads
to joint decision-making in appraisal rating, one-way feedback interview and
compensation decided on tenure (Shih et al, 2005). Much of the literature on performance
management of international staff, and particularly expatriate staff, is derived from
western companies (Suutari and Tahvanainen, 2002; Fenwick, 2004; Dowling et al, 1999)
although studies of international performance in organisations from developing countries
are beginning to emerge (Shen, 2004). Performance management practices frequently
represent a mix of home and local systems and concepts, which in turn are affected by
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various host-contextual factors such as country culture, economic, political and legal
systems and organisation-specific factors such as strategy, structure and culture and
country of origin (Entrekin and Chung, 2001; Shen, 2004; Mendonca and Kanungo, 1996).

Multi-level governmental systems also suffer from added complexities to the
implementation of institutional reforms and PM systems as a part of the reformation
agenda. On the one hand, there is generally a strong interest on the part of federal or central
authorities to achieve certain uniformity in the qualitative standards of public services, as
well as to ensure a relatively similar level of economic and social development throughout
the territory economic standards. The quality of public administration is a means of
achieving the first, and an important factor influencing the second. On the other hand,
multi-level governance systems face additional constraints in taking measures to enforce
standards or to implement PM. The organization of the state administration and the
principles of human resource management are in many instances in multi-level systems
either shared between the central level and the sub-national levels of government or are an
exclusive competence of the sub-national authorities, contrary to the situation in unitary
states, where rules as well as reforms are usually centrally designed and defined (Halligan
and Adamas, 2006; World Bank, 2006).

The approaches to managing the implementation of an administrative reform agenda are
determined in part by the formal allocation of responsibility between central and sub-
national authorities. The experience in multi-level systems in Brazil, Australia, Austria,
Germany and Spain shows that it is rarely if ever possible to rely on rule definition alone
(World Bank, 2006). If central authorities want sub-national authorities to follow centrally
defined reform programmes or objectives, intervention will generally need to go beyond
legislation. A first option is using legislation or programmatic approaches, which can be
especially effective in those systems in which competencies in institutional matters are
vested mainly in the central level, or in which there is a tradition of centrally driven
reforms, such as in Germany. This approach was also used in Brazil in the area of budget
management reform (fiscal reform legislation), though it was accompanied by change
management tools, in particular by the use of training programmes, to ensure the precise
implementation of legislation throughout the system. However, this presumes a relatively
high level of capacity throughout the system, in addition to a strong discipline in the multi-

level governance system as well as a sense of common purpose. If either of these
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conditions is absent, the use of legislation and methodological guidance alone is likely to

lead at best to uneven implementation and at worst to failure of implementation.

Studies to date suggest that standardised performance management processes are typically
adopted in expatriate performance management, relying on, for example, standardized
forms (Shih et al, 2005). Also, that levels of formality are greater in the (usually) larger
organisations dealing with expatriate performance management, more formal practices
being required in matrix organisations with dual reporting relationships (Suutari and
Tahvanainen, 2002). Tahvanainen (2000) argues, however, that regardless of the
effectiveness or availability of performance management tools, expatriate success depends
largely on the manager and expatriate in question: how well they both understand,
internalise and accept performance management and how skilful they are in its
implementation. To this end, appropriate training should be available for all expatriates,

including their managers.

To conclude, this chapter covers performance management is a ubiquitous term in today’s
research and business environment. It is embedded in the body of knowledge of various

disciplines and it is used at all organisational levels.

The underlying conceptual foundations for performance management lie in organisational
theory, contingency theory, systems theory and goal-setting theory and expectancy theory.
All these theories have important implications for the design of performance management
processes. The successful performance management implementation depends on many

factors that described in this chapter.

However, due to the constructivist evolution of performance management theory and
practice and its multidisciplinary nature, there is a high degree of fragmentation in this
field. While performance management continues to evolve as a discipline, it is important
that in parallel with proposing new ideas to the academic and practitioners’ community,
researchers reanalyse past assumptions and the soundness of the existing body of

knowledge.

78



4. THEORETICAL FRAMEWORK OF THE STUDY

In order to inform the findings in this case study on challenges of the new public
management implementation, within which PM system implementation is a part (Eccles
1991; Ferreira and Otley 2009; Kaplan 1984; Modell 2007), institutional theory is chosen
as a framework (Brignal and Modell, 2000; Munir etc, 2011). Taken together, the
institutional theory, Brudan’s (2010) integrated performance management system and
Mwita’s (2000) Five Factor Performance Management Model are used to enhance the
understanding of the level of change that public sector organisation in Russia has gone
through. Chosen theoretical framework can provide a richer understanding of performance
management implementation in practice as it is looking at the same phenomenon from

different angles.

4.1. Institutional theory

Institutional theory is chosen as a theoretical framework because the study is specifically
looking at the process of institutionalisation at an organisational level. The institutional
perspective provides theoretical concepts that explain the institutionalisation of PM in the
public sector institutions. Institutional theory provides insights that may explain why PM
becomes a common technique in the public sector organisations. Institutional theory
predicts that successful adoption of an innovation proceeds from emergence through
diffusion to stabilization in isomorphic (similar or equivalent) form across the

organisational field.

The progress in institutional research on PM can partly be raced to the prominent role of
PM in the wake of New Public Management ideas which can be considered as a transition
to enhanced emphasis on outcome-based accountability of governance and control
(Christensen and Yoshimi, 2001; Hood, 1995; Olson et al., 1998; Politt and Bouckaert,
2000). Despite the fact, that a variety of theoretical perspectives have employed for the
research of the implementation of PM systems in the public sector, one of the more
dominant streams of the study in this field has been that informed by institutional theories,
particularly new (or neo-) institutional sociology (NIS) (Modell, 2005 and 2009; van
Hendel et al., 2006). According to March and Olsen (2006), the ,,new institutionalism*
forms are the bases of a new epistemological perspective that helps understanding social
and political phenomena.
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The roots of NIS has evolved from emphasis on diffusion and isomorphic behaviour to
explain the intricate interplay between institutionalized structures and agency infused with
interests and power (DiMaggio, 1988; DiMaggio and Powell, 1983; Lawrence and
Suddaby, 2006; Oliver, 1991; Scott, 2008). NIS offers an explanation for the
institutionalisation of new managerial tool, such as performance management system, that
may be rational from a social perspective. According to Scott (2004), the institutional
theory attends to the deeper aspects of social structure. It considers the processes by which
structures, including schemas, rules, norms, and routines, become established as
authoritative guidelines for social behaviour. It inquiries into how these elements are
created, diffused, adopted, and adapted over space and time; and how they fall into decline
and disuse. Although the ostensible subject is stability and order in social life, students of
institutions must perforce attend not just to consensus and conformity but to conflict and

change in social structures.

One of the main components of NIS is the quest for legitimacy. Organisations desire
legitimacy in order to ensure continued survival (Suchman, 1995). Legitimacy can be
secured by adopting structures and processes prevalent throughout the organisation’s field
— through process of isomorphism. (Deephouse, 1996; Suchman, 1995). Isomorphism is
defined as being similar to other organisations in its environment (Deephouse, 1996). It
could be classified into competitive and institutional isomorphism (DiMaggio and Powell,
1991).

Competitive isomorphism refers to pressures related to efficiency. It means an
organisation may adopt accounting practices that promote the cheapest or most efficient
way to do things. As a result of the competition, organisations might find themselves
adopting similar practices, which could promote greatest efficiency. However,
institutional isomorphism does not concern efficiency. Due to the forces imposed by
related parties, such as the main shareholder or pressures to imitate others that are in the
same industry or powers exerted by professional bodies such as accounting bodies,
organisations might find themselves adopting similar practices. The isomorphism
promotes homogeneity among organisations within the same institutional environment.
Such isomorphic forces exist in the institutional environment within which the GLCs exist.
There are three forms of institutional isomorphism described by DiMaggio and Powell
(1991). The first is coercive isomorphism resulting from both formal and informal
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pressures exerted on organisations by other organisations upon which they are dependent
and by cultural expectations in the society within which the organisations function.
Government or industry regulators, for example, can force organisations into adopting
certain procedures. The second is mimetic isomorphism, which results when an
organisation follows other organisations due to uncertainty. The third is normative
isomorphism, which results from the influence of the professions on organisations and

their elements.

NIS also touches the issue of loose coupling. Loose coupling is a term that refers to a
situation where the organisational members separate their organisational activities from
the formal structures. In other words the formal rules and procedures are not being
followed in the daily activities. Instead the organisational members adopt somewhat
informal rules to suit the need of the business activities. NIS suggests that the formal
structures used to obtain external support from constituents may not be related to the actual
performance due to the loose coupling situation. In some cases, organisations may opt for
suboptimal performance to maintain the status quo (Powell, 1991). The formal structures
that came together with the PMS may not be linked to the actual performance of the
organisation. Thus if loose coupling exists in the organisation, it is difficult to justify how
the PMS could be a better accountability system. The PMS could only have been
ceremonially adopted.

4.2. Performance management as an integrated system: strategic, operational and

individual levels

If institutional theory is best used to explain the institutionalisation process of the PMS
practices, Brudan’s (2010) approach to performance management as an integrated system,
however, is used to explain and analyse the internal processes of organisational change at

different levels of organisation.

Traditionally, performance management in an organisational context has been divided into
three levels: strategic, operational and individual performance management (Brudan,
2010). Strategic Performance Management is the highest level to assess organisational
performance and success, being mainly focused on strategy and outcomes. The key
processes related to performance management are strategy formulation and

implementation, both subsets of strategic management (Brudan, 2010).
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An integrated view to performance management is preferred as it will enable better
outcomes for organisations and it will act as a catalyst for the establishment of a stand-
alone discipline that in turn will accelerate advances in academic research (Brudan, 2009).

At strategic level, performance management deals with the achievement of the overall
organisational objectives. Practitioners refer to it as corporate, business, organisational or
enterprise performance management, this being the highest and most complete level of
usage of performance management principles in organisations. At this level questions that
the PM implementation aims to answer are the following: Is the strategy being
implemented in order to achieve the organisational objectives? Is the organisation
delivering the expected results?

Strategic management is a key driver of performance management at this level, as the key
processes related to performance management systems are strategy formulation and
implementation. de Waal (2007) presents a method which increases the chance of
successful implementation and use of a performance management system at strategic level.
The method is called the strategic performance management development cycle, which
consists of three stages: design a strategic management model; design a strategic reporting

model; and design a performance-driven behavioural model.

Performance management at operational level is linked to operational management, as its
focus is on the achievement of operational objectives. Although aligned with corporate
strategy, the focus here is more functional/tactical. Operational level of implementation
answers the questions: Is each department and project meeting the targets? How are
operational activities supporting the organisational strategy? Are activities and projects

efficient enough or is optimisation necessary?

The evolution of operational performance management is linked to the evolution of
accounting and management in history. This is due to the fact that operational performance
was evaluated in terms of efficiency and effectiveness. The easiest way to do this is by

using financial indicators, provided by the accounting function in organisations.

Over time, as internal and external operating environments became more complex,

organisations started to look at nonfinancial indicators of performance. This made the
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connection with operations management and other aspects of the general management

discipline.

The traditional level at which performance management is used in organisations is
the individual level, looking at the performance of individuals in an organisational
context. It is perhaps the level with the longest evolution in history, as it mirrors the level

of organisational maturity (Brudan, 2009).

At individual level, performance management is represented by an integrated and planned
system for continuously improving the performance of all employees. It involves defining
work goals and standards, reviewing performance against these standards, actively
managing all levels of performance, and maximising learning and development. At this
level the main questions are the following: How are individuals performing? How can

individuals improve their own performance?

Communication and integration between the three levels of organisational performance
play significant role in the implementation process. Brudan argues that management does
not see performance management as an integrated discipline used at various organisational
levels, but as a subcomponent of strategic, operational and HR management respectively.
An integrated approach, linking together all levels of performance management becomes
a necessity for both research and practice to facilitate the understanding and usage of

performance management systems (Brudan, 2010).

Figure 1. Integrated Performance Management Model
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By linking the three levels of performance management and the theories informing them,
as it is shown in Figure 1, an integrated view of performance management emerges as a
framework for both research and practice. The Integrated Performance Management
Framework helps to understand the levers of an organisation and the need for their
integration and balance (Brudan, 2009, 2010; Verweire and Van Den Berghe, 2004).

Brudan (2010) has proposed the research model that can be used to explore integrated
performance management approaches in organisations. This proposed integrated view to
performance management and has the potential to assist individuals and organisations to
better understand and align organisational, operational and individual levels and create a
complete, holistic picture of performance that outlines the relationship between

organisational and individual performance.

Best practices in PM implementation involve an integrated performance management
system as different organisational levels compete for managers’ attention and
organisational resources (Verweire and Van Den Berghe, 2004). Performance
management is viewed as a means of getting better results from an organisation, teams and
individuals within an agreed framework of planned goals, objectives and standards
(Armstrong and Murlis, 1994).

The people at the different levels have the common aim of increasing the performance of
the organisation (or department), but they differ in how to tackle this overall goal. The
integrated view to performance management has the potential to assist individuals and
organisations to better understand and align the different levels and create a complete,
holistic picture of performance that outlines the relationship between organisational and

individual performance (Mansor and Tayib, 2013).

Grouping organisational performance management levels in an integrated model has
implication not only for the theory, but also in practice. The “Office of Strategy
Management” is promoted in literature as a central point of coordination of the strategic
control processes in organisations (Kaplan and Norton, 2001). However, if operational and
individual performance processes are not brought under the control of such an entity, an

integrated approach is difficult to realise. A Performance Management Office, similar to
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the Project Management Office may be a more robust approach to integrating and aligning

performance in organisations.

Integrated Performance Management is being used with increasing frequency in the
performance management literature but, as is the case with many widespread management
concepts. This can partly be ascribed to the fact that performance management processes
manifest themselves in many different ways. It also ascribes that contributions to
performance management come from many different angles: strategy, finance,
management accounting and control, operations management, and human resource

management.

In the public administration context, the integration issue in performance management has
also been highlighted. Performance management will only deliver sustained success if it
is integrated (Fryer et al, 2009; Benh, 2005). The current literature defines integrated as
strategically aligned (Verweire and Van Den Berghe, 2004). This means that all
(performance management) processes and activities should be linked to the organisation’s
strategy. Integrated Performance Management systems should focus attention on those
critical activities that, if done well, will lead to competitive advantage and long-term
growth. Thus, strategy is a central element for every performance management system.
This might seem obvious, but practice shows that this is not always the case. In many
organisations, the formulation and implementation of strategy are two separate activities.
However, achieving integration between the long-term strategy and operational
performance, integration between performance management at the strategic, operational

and individual levels are crucial. Therefore, strategy has to be made operational.

Integrated Performance Management is not only about focus, but also about alignment. It
is only beneficial if the different components of performance management are aligned.
Many consultants see alignment as a straightforward process. First, decide on clear
strategic priorities; second, translate these priorities into appropriate measures; third,
incorporate and integrate them into current management processes, such as strategic

planning, compensation and reward.

Practice shows that implementing these basic rules in the public sector is more difficult
and often requires a totally different attitude from management and employees (Verweire
and Van Den Berghe, 2004). That is why many performance management projects become

change affecting the entire organisation.
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To sum up, strategic, operational, and individual performance management can be
effectively integrated in a systems perspective, where organisational performance
improvement is the key driver (Brudan, 2010). Systems-thinking promotes a holistic
approach to managing organisational performance. A systems view focuses on integrating

all components of the organisation and mapping the relationship between them.

4.3. Five Factor Performance Management Model

Five Factor Performance Management Model is chosen because it is particularly proposed
for the government performance management, based on the systematic approach. It is a
management process composed of the five factors, namely, mission statement, strategies
and plans, action programmes, performance recognition and management information
system, emphasizing that the results and approaches for achieving the results are equally

important.

According to Mwita (2000, p. 31) the Five Factor Performance Management Model,
firstly, provides an important integrating framework, both academically and practically, to
focus on optimisation of customer service level. Secondly, it links the PM systems design
with issues of policy, strategy, operations, assessments and information systems. Thirdly,
the PM model reflects and correlates the aims of an organisation and the plans that have

been developed to achieve those aims.

The Five Factor Performance Management Model suggested by Mwita (2000) stems by a
clear understanding by every member of the organisation’s mission and values, and what
it wants to achieve. According to Mwita, this model is a systems-based approach to
cultivating the achievement culture in any economic entity by linking primary objectives

to the secondary ones (Mwita, 2000).

The five factor of this model are the following:

1. Mission Statement: purpose of existence, community expectations and values;

2. Strategies and plans: corporate objectives, training, development and retention policies;
3. Action Planning: operational objectives, key tasks and responsibilities, resource

allocation — mapping, performance target setting, agreement and performance contracting;
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4. Performance recognition, measurement of performance, rewards and sanctions, training
needs assessment;

5. Management Information System: feedback or feed forward loops, performance
information-set, timely availability for planning, decision making and control, suggestion
box (Mwita, 2000; p. 28).

The ‘Five factor performance model’ explains that performance management starts from
the explicit knowledge of the mission and objectives of the overall organisation. The
mission statement will consequently help to come up with the corporate strategies and
objectives leading to the establishment of the departmental objectives. In addition, the
human resource planning process is also important here as it will enable us to know about
the different human resource strategies that must be devised so as to achieve the corporate
objectives. The corporate objectives can then be cascaded down to individual objectives
in different departments. This will imply that the individual objectives will be closely
related with the organisational objectives. In performance management, it is very
important to have mutual agreement between the management and the individual
employees on the different standards of performance which are both quantitative and
qualitative. After the implementation of the action plans, performance of employees is

reviewed or appraised based on the standards of performance that were agreed.

Mission statement emphasizes on obtaining the strategic objectives of the organization and
promoting the mission and values of the organization through improving the performance,
and reflecting that the existence of the organization is in line with the public expectations;
the performance management must have a strategic plan and an action plan to promote the
implementation of the objectives; the cognitive performance is a personal performance,
which can be improved through appropriate recognition and rewards, as well as by
improving the communication, learning and working arrangements and other means. He
believed that the government performance management should emphasize on individual
performance and organisational performance, and keep pace with the organisational
mission objectives and the methods and strategies, while the planning, decision-making
and control procedures should be established on the basis of performance information. The
key to success of the performance management mode depends on the atmosphere formed
by the leaders to encourage the employees to make achievements with right motives and

the information system based on the performance.
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The performance review is a platform whereby the immediate supervisor will give
feedback on the performance measures, the actual performance, the weaknesses of the
employees and what will be done to improve performance. On the other hand, the
employees will get the opportunity to share his views on his performance, the problems
that they encountered and what they will do in future to improve performance. Feedback
is a very important aspect of the performance management framework. The performance
appraisal can be used to design training programmes that will allow the employee to

improve his performance.

To conclude, the chapter describes the theoretical framework to the integrated approach
of performance management system. Integrated approach in the chapter considered as a
potential to assist individuals and organisations to better understand and align strategic,
operational and individual levels and creates a complete, holistic picture of performance

that outlines the relationship between organisational and individual performance.

In short, the institutional theory provides assistance for the study in terms of explaining
“how” PMS practices become institutionalised in the organisation, while the Brudan’s
(2010) system and Mwita’s (2000) model provide a lens into the “where” and “what” has
changed in the organisation. These theories are complementary to each other in
understanding the case findings.
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5. CASE STUDY: FROM REFORMS TO PERFORMANCE
MANAGEMENT

This chapter describes performance management implementation as an element of NPM
ideas in the context of the Russian Federation by giving the analysis of public
administration reforms. In this chapter NPM is examined as a phenomenon by looking
primarily at the case of Russia. The challenges to the implementation of PM in the Russian

context are considered.

Firstly, we are going to provide a brief review of the state development of performance
management system, as well as analyse what are the main drivers for the introduction of
performance management system in Russia. Secondly, we are going to break down the
review of reform processing in three elements: overall strategic planning; institutional
level of strategic planning and operational performance management; introduction of

performance management at the individual level of civil servants and local managers.

5.1. Introducing performance management system in Russia

Performance management is often seen as a theme that holds relevance mainly for
advanced public management systems. It is also seen as a concept that is at odds with
continental European traditions of public administration, in which Human Resource
Management and general management practices are perceived as being driven by formal
rules and procedures, and career advancement is still more a matter of seniority that
meeting performance targets. Whereas reforms initiated (successfully) in previously seen
as ‘traditional’ public administration systems like Austria (and other states) in continental
Europe provide arguments to the contrary (OECD, 2005), the notion that performance
based public management processes are something for countries at the western and

northern edges of Europe continues to prevail.

Discussions on performance approaches to public sector management in Central and
Eastern Europe have been even rarer than those in continental Europe in general. Whereas
at the early stages of the transition process, during the implementation of NPM ideas, there
appeared to be real opportunities for a radical change in approach to public sector
management, in reality this area of reform was rather neglected, leading to the state largely
withering away in the first half of the 1990s (Verheijen in Peters and Pierre, 2003;
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Verheijen, 2004; World Bank, 2005), as coined in the UNDP ‘Shrinking State’ report in
1997 (UNDP, 1997).

Public sector reforms in the CIS and South-eastern Europe mostly made their appearance
on reform agenda at the turn of the century, and there is little to tell about ‘reforms’ until
1999, as states in both regions struggled with ethnic conflict, establishing basic
institutional structures in new states, and the fall out of economic disintegration in former

Yugoslavia and the former Soviet-Union.

According to Verheijen and Dobrolyubova (2006), focus on reviewing performance
management approaches in these countres still very ‘young’ and in some places even
rudimentary public management systems, which in all likelihood lack the basic

institutional framework and capacity to build credible performance management systems.

The case of Russia stands out where innovations in public management, based on a
performance logic, have been taken beyond partial experiments. In this state (the same in
Latvia and Lithuania), a start has been made with the development of comprehensive
performance management systems, based on a hierarchy of objectives, and oriented
towards building systems that are delivery oriented.

After the first years of transition characterized by belief in the principles of economic
development, the Russian government recognized the need for strategic planning and
performing public administration already in mid-1990s. At that point, the country still had
not recovered from a deep economic recession (with GDP falling lower than 60% of the
level of 1990 at some point), public administration was still dominated by the former
nomenclature — mostly the cadre from former communist party organisations, and the
distrust in the government policies among the public was growing (Verheijen and
Dobrolyubova, 2006).

Civil service legislation as well as legislation related to government planning (both issued
in 1995) did not help much to reverse the situation: the access to the civil service — free to
all citizens in accordance to the Constitution — remained constrained by lack of competitive
practices; civil service pay and promotion depended more on connections and seniority
rather than on merit. Moreover, by late 1990s — early 2000s, the prestige of the civil service

declined — partially because of increasing public-private sector remuneration gap. While
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most of requirements to strategic planning and policy analysis were formally adhered to,
government socio-economic development programmes contained only long lists of
priorities with less attention to policy implementation issues and — hence — could not
provide adequate basis for formulating second generation reform programmes. In this
context, inefficient governance system more and more constrained sustainable socio-
economic development of Russia and had a negative impact on the country’ s international

competitiveness.

The need for strengthening governance and public administration was recognized by the
late 1990s. At this time the opportunity to engage in governance reforms with the future
President Putin preparing for the election campaign and placing “building the state” as a
core stone of his political agenda in 2000. Competitive and professional civil service and
functional public administration accountable for the results were the key principles
proclaimed in the Long-term Program for Social and Economic Development of the
Russian Federation for the first decade of the 21st century which served as a basis for the
Presidential elections.

The promise was made by Vladimir Putin. Reform were design and implementation
started, however, proved to be of a much greater challenge with various parts of the
agenda allocated as functions to various central government entities often competing
with each other; the multi-level governance system of Russia comprising — at that time -

89 subjects of the Federation presented a further challenge to the reform.

5.2. Public administration reforms implementation in the Russian

Federation

There have been several attempts to implement a public administration reform in Russia
since the break-up of the Soviet Union. In 1992 the first attempt of working out the legal
basis for civil service was undertaken in the course of drafting the Constitution of the
Russian Federation. Later, in 1995 a Federal law “On the basic principles of the Civil
Service in the Russian Federation” was put into force. The promulgation of this law was a
big step towards creating in Russia the Civil Service based on merit. To broaden the
provisions of the Federal law a number of the important regulations concerning different

issues of public administration system were also adopted.
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However, it soon became evident that the Federal law and existing regulations suffered
from grave disadvantages and were not sufficient. Therefore in 1997-1998, the leading
Russian experts tried to elaborate a new Concept of Administrative reform. Some
provisions of the Concept were included in president Eltsyn’s annual address to the
Parliament in 1998, but unfortunately at that time the reform did not get any further. In
2000 president Putin made a renewed call for a public administration reform. This new
reform was divided into three main parts: the Civil Service reform, the Administrative
reform, the Municipal government reform. The budgetary reform was also launched to

underpin the public administration reform.

The impetus for reforms, namely for the modernization of social service management, has
been a part of the larger national process of transformation from a system of social welfare.
These reforms have been directed towards the truncation of social obligations by the
federal government by delegating responsibility to the regional/municipal level, with
central control over these processes remaining. In many respects, reform is conducted top-
down, by formulating new rules of the game and new strategic priorities. However,
regional administrators have had to allocate new resources and adapt to elaborate models
of modernization of social services, regional regulations, and standards. As a result, this
process was launched at different times and at different speeds in the regions and local
government, taking on various forms and priorities. However, this is not to say that social
services in Russia are struggling for an unstable balance between an unfettered market and

state domination.

In the early 2000s, the Russian authorities, in an effort to achieve higher administrative
efficiency, launched a series of reforms, including administrative, public service and
budget reforms. This modernization package was very similar to the NPM ideas, although
it should be noted no one in Russia calls it “new public management”. Russia, though
with a delay of two decades, followed this world trend to use corporate-style processes
instead of formal bureaucratic procedures. This meant switching from funding public
bodies to funding public services, emphasizing that public services could be provided by
both public and private organisations. The new terminology was introduced to the public
administration agenda creating confusion for administrators and citizens. These terms are
— the customer, service quality, performance management system, efficiency and value for
money. Frederickson et al. (1999), Naschold et al. (1996), Coombes (1998) have labeled
changes of last twenty years as the new public management era and the era of changes.
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5.3. The Civil Service Reform

Following the election of 2000, a renewed effort was made to jump-start reform through
four pieces of legislation:
e The Conception of the State Service System Reform of the Russian Federation
(Conception)
e About the System of State Service of the Russian Federation (System)
e About the Civil Service of the Russian Federation (Civil Service)

e State Service Reform in the Russian Federation: 2003 — 2005 (Federal Program).

In 2001 the Concept of Public Service Reform in the Russian Federation was prepared by
the Center of Strategic Research and approved by the President. The authors of the
Concept proposed several significantly new approaches to public service regulation and
human resources management in the government bodies. The ideas of the concept were
incorporated to the Federal Program “Public Service Reform in the Russian Federation
(2003-2005)” which was launched in 2002.

The System is especially important because it established three main categories of public
servants (federal public service, military service, and law enforcement service) and two
levels of employees (federal public service and regional public service). A central feature
of the legislation is a requirement to measure the performance of public servants through
the use of certification tests and qualification examinations. The law also established the
principle of competitive promotions and the application of employment contracts. The law
created a system of transfers from one type of state service to another and determines the
relationship between public, diplomatic, and military ranks, as well as special ranks within
the federal state service. Perhaps the most important, the legislation established the
administrative preconditions to implement all of these reforms at both the federal and
regional levels. (Following closely on the heels of this law, three additional pieces of
legislation regarding public service, law enforcement, and military service will be

introduced in the near future.)

The Federal Program created the enabling elements to implement the reform. These
elements include financial requirements, action plans, and pilot projects. It is important to

note that in the case of pilot projects, the Russian government explicitly adopted a method
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that has gained much currency around the world when introducing reforms in public

service systems.

Some of the new features of the civil service include the following:

- Merit-based compensation for the majority of public service positions

- Procedures for resolving conflicts of interest that requires at least 20 percent of the
members of conflict resolution committees to be independent experts

- System of qualification examinations requiring the participation of independent experts
- System of classifying pay according to job responsibilities

- Pay for performance

- Professional education and training as part of career development (financing for such

educational programmes was included in federal budget of Russia beginning in 2006).

These pieces of legislation, taken together, bring Russia’s public service closer to the
Western model on paper (Barabashev et al, 2007; Maslov, 2012). Much of the
implementation work falls to a relatively new public service agency that still lacks

gravitas.

The reform resulted in adopting new civil service legislation unifying the principles
applicable to civil, military, and enforcement services, further promoted competitive
recruitment to the civil service, and introduced options for term performance contracts
with some categories of public officials. However, little change has been made to the
structure of civil servants pay that consists of a very low base pay and numerous
increments focused primarily on seniority and some other unclear criteria, such as
‘increment for specifically complex and urgent tasks’ normally distributed evenly among

all civil servants and thus providing no performance incentives.

5.4. The Budget reform

Budget and budgeting process reforms were launched in 2004 and aimed at increasing
efficiency and effectiveness of public spending through introducing performance budget
reports at the ministerial (and later on also at the government) level linking public
expenditures with performance outcomes, introducing medium-term budgeting,

simplifying budget classification, separating budget of accepted commitments from the
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development budget. These were important steps forward from input budgeting to bringing
in performance issues to political deliberations and strengthening strategic planning
capacity in the line ministries now responsible for determining their key priorities in the
mediumterm perspective. To-date, the outcomes of the reform are mixed with quality of
performance reports (now prepared by all executive bodies reporting directly to the
Government or the President) found generally insufficient with the main lesson learnt
being the need for much more substantial capacity building effort (specially targeted at the
staff of financial departments) to complete the reform agenda. The President, however, is
determined to roll-out the practice also to subnational (regional) level of public

administration.

5.5. The Administrative reform

Administrative reform was officially launched in 2003 by the Presidential Decree “On
measures to the implementation the administrative reform in 2003-2004”. Later that year
the Government commission on administrative reform was established. Two main

management ideas underlay the administrative reform at that stage:

1. Itis necessary to conduct functional reviews to put governmental functions in
good order: i.e. to identify core governmental functions, to eliminate duplication
and merge similar functions of different government bodies, to identify redundant
functions and functions that are not carried out in practice, to identify functions
that should be transferred from one government body to another;

2. It is necessary to clearly divide three types of functions: “setting-the-rules
functions”, “enforcing-the-rules functions” and “implementing-the-rules
functions”. It is assumed that a situation when a government body sets the rules for
itself, implements these rules and controls how these rules are being implemented
leads to uncontrollable administrative discretion and thus to corruption and

ineffectiveness.

In accordance with these basic assumptions a review of federal government bodies’
functions was conducted in 2003-2004. As a result 5634 functions were reviewed: 1468
of them were found to be redundant, 263 — duplicative, 868 — subject to reformulation. In
March 2004 the Presidential Decree “On the System and Structure of Federal Executive

Authorities” was issued. The number of different types of government bodies reduced
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from 6 to 3: namely Ministries, Services and Agencies. Clear differentiation of roles

between these three types of government bodies was prescribed by the Decree.

- Ministries are responsible for exercising the functions related to the elaboration of
the state policy and legal regulation, i.c. “setting-the-rules functions”. Federal
ministries are headed by ministers of the Russian Federation (federal ministers)
comprised in the Government of the Russian Federation. Ministries conduct policy
analysis, elaborate blueprints, draft the legislation, monitor and evaluate its
implementation. Ministries under their jurisdiction also effect coordination and
control of the activities of the federal services and federal agencies.

It is especially emphasized in the Decree that Ministries are not entitled to
exercise the control and supervisory functions, enforcement functions, as well as

the functions for the management of state property.

- Services are responsible for exercising the functions related to control and
supervision within the established terms of reference, as well as special functions
related to national defense, national security, guarding and protection of the state
border of the Russian Federation, crime control, and public security, i.e.
“enforcingthe-rules functions”. Federal services are managed by heads (directors)
of federal services. Services are not usually entitled to effect legal regulation within
the established terms of reference and federal supervisory services, are not also

entitled to management of the state property and provision of paid services.

- Agencies are responsible for exercising the functions related to the provision of
public services, the management of state property, keeping records, registers and
cadasters as well as enforcement functions, except for the control and supervisory
functions, i.e. “implementing-the-rules functions”. Federal agencies are managed
by heads (directors) of federal agencies. Agencies are not entitled to effect legal
regulation within the established terms of reference and the control and supervisory

functions.

According to the Decree “On the System and Structure of Federal Executive Authorities”,
each year a Minister is supposed to approve an annual plan and the performance indicators
for the federal Services and federal Agencies under his supervision. After that the Ministry
has to submit:
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- to the Government of the Russian Federation - draft regulations on a federal service,
federal agency, proposals on the maximum staffing and payroll requirements for a federal
service, federal agency;

- to the Ministry of Finance of the Russian Federation - proposals on making up the

federal budget and financing of the federal services and federal agencies.

A Ministry is entitled to prepare draft regulatory legal acts related to the terms of reference
of federal services and federal agencies as well as to issue instructions to federal services
and federal agencies and monitor their execution. It has to be mentioned that during the
fiscal year federal services and federal agencies can work rather independently within the
bounds of legislative framework: Ministries are not entitled to countermand a decision of
a federal agency or a federal service unless it runs counter to the federal legislation.

Thus, the implementation of performance management techniques took place after the
shock therapy of the late 1990s in the context of crisis in economical and political life and
competition for power between private oligarchs, regional leaders, and centralized power.
These increased risks of exclusion and deprivation of disadvantaged groups, narrowing
the field of public services. With the rapid decrease in the standard of living during market
reforms, the number of welfare customer groups increased. Due to the ineffectiveness of
the universalistic approach, the emphasis in solving welfare problems was shifted to
providing means-tested schemes. That has led to the disqualification of a number of
welfare customer groups, and recently to compensating them via monetary means. This
shift to a market welfare system and using a “means-tested”” method for the distribution of
welfare, including social support, characterizes the process of social policy liberalization
in contemporary Russia (Romanov, 2008, p. 11).

However, these new practices have often encountered the existing practices of
performance and evaluation of quality and effectiveness of public services, as well as staff
motivation and management methods. According to Romanov (2008, p. 13), there is a
great diversity of understanding about quality and effectiveness among social services
employees, managers, and clients, and a great need to elaborate the instrumental tools that

will work under these new circumstances.

The effectiveness of the performance of public services is guaranteed by the specialists,
who have professional education relevant to the requirements and nature of the job,
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experience in field of public services (Article 25 of the Social Service Federal Law). The
workforce of public services has a range of different skills and qualifications, but the
majority of employees in the Russian public services did not obtain a relevant qualification
at the start of the reformation process (Konov, 2003).

According to the Administrative Reform Concept (2005), the aims were to introduce
performance management as a focal point for improving public service delivery and
decreasing administrative barriers in the country. Approaches to budget and administrative
reform have been innovative, and based on performance principles (HSE, 2004; World
Bank, 2006). This has led to a reform program that has improving performance in service
delivery as its strategic goal, but without providing the means to managers to cultivate a
performance culture among individual officials. Given that labour is the principal input in
most public services, personnel management must be at the heart of any administrative
reform, and the Concept's emphasis on questions of performance management and
performance-related pay reflects this fact. The challenges involved, however, are
enormous. Devising effective performance targets for public organisations or individuals
can be extremely difficult, especially when agents are charged with performing multiple
tasks, some of which may be easier to quantify or monitor than others (Verheijen and
Dobrolyubova, 2007).

The social welfare sector in Russia covers a variety of agencies, providing direct care and
support to service users. The delivery of public services places wide-ranging demands on
both administrators and employees in the sector, many of whom do not possess formal
qualifications in social work. Overall, the local governments provides the highest number
of services. However, services are not delivered uniformly, with a small ratio of
nongovernmental agencies providing a varying amount and specialisation of services
(Konov, 2003).

The tendency to implement NPM in the Russian public sector is a process tightly
connected with basic changes to the whole economy. Smaller enterprises were acquiring
higher legal and economical independence. The introduction of a free-market economy in
Russia evoked the tendency to introduce market principles into all realms of the economic
and social life. Similarly to those processes in Eastern Europe, not only real business units
but also nonprofit organisations tried to implement these principles into their management
and governance (Maly, 2000).
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Functional review, new differentiation of government bodies and other administrative
reforms conducted in the beginning of 2004 could be regarded as significant steps towards
increasing public sector quality in Russia. Nevertheless it is evident that these reforms,

however important they could be, are not sufficient.

Functional review allows identifying duplicative and redundant functions and lays
foundation for restructuring governmental activities. But eliminating duplicative and
redundant functions is not enough: even relevant and well-ordered functions can be
implemented ineffectively. That is why it is necessary to review not only the definitions
of functions contained in Ministries’ (Services’, Agencies’) charters but also the

implementation procedures.

5.6. Reforms in progress, what are the chances of success?

Implementation of these reforms was accompanied by a process of delineation of powers
between the national and sub-national government as well as local governance reform (still
in progress). As the reforms progressed, it became more and more apparent that an
integrated approach to resolving the issues of public administration development was to
be created based on performance management framework. Indeed, achieving performance
targets linked to strategic objectives set out in the Presidential Addresses to the Parliament
and the Medium-Term Socio-Economic Development Program calls for the provision of
adequate resources to meet these targets (thus linking results with funding) while
managing the process of achieving these targets calls for performance management at the
departmental and regional level, as well as at the individual level. Looking at the same
issue from another angle, building a merit-based professional civil service calls for modern
evaluation procedures (rather than rudimentary and time-consuming checks of knowledge
and formal qualifications that make little impact on actual performance and distract
attention of HR units) that again need to be based on some performance measures so as to

be transparent and acceptable to the public officials.

The challenge, however, is to implement such integrated approaches in the context of
competing central agencies with insufficient clarity of division of responsibilities and
powers among these. For instance, the Ministry of Finance is formally responsible for
budget reform, while it is the Ministry for Economic Development and Trade which is
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responsible for government consolidated budget report (jointly with the Ministry for
Regional Development providing inputs on regional performance targets), all of them
falling under a specially established Government Commission for Raising Efficacy of
Public Spending led by a Deputy Prime Minister. The practice demonstrates that currently
such integration is easier to find at the regional (and also municipal) level where — due to
smaller administrative apparatus and significant reporting burden imposed by the federal
authorities — such optimization seems to be the only way for addressing numerous parallel
reforms designed by the federal authorities. In addition, clearer political will of a regional
leader (if such will is in place) makes it easier to implement the new public administration
approaches across the board. In fact, these were the subjects of the Federation and
municipalities who pioneered strategic planning in the new economic conditions (with St.
Petersburg City Strategic Plan being the first one prepared with broad public participation
and approved by the City Governor in 1997 followed by strategic plans prepared by other
regions and municipalities) and established an Association of Regions and Cities —
Strategists - rare example of active horizontal interregional network in Russia (Verheijen
and Dobrolyubova, 2006).

At the regional level, the progress has been uneven with the regions genuinely interested
in implementing the reform (usually those with committed political leaders and also those
running small budget deficit and therefore motivated to improve the efficiency if not
effectiveness of their administrations such as Republic of Chuvashya, Arkhangelsk and
Saratov oblasts, Krasnoyarsky krai) moving significantly faster as compared to those that
have no buy in to the reform process or that have no capacity to implement these reforms.
Indeed, the diversification of regions in terms of socio-economic development, budget
revenues, and governance capacity in Russia is enormous with lagging regions being
extremely poor and capital/oil and gas regions being extremely rich. To add to the list of
challenges, part of the country is in post-conflict (or even civil conflict) situation and is
simply not ready even for quite basic public management reforms. The problem therefore
is how to get the reforms implemented across the country without adding to further

developmental disparities.

According to Konov (2003), Kalgin (2012), Maslov (2012), the preceding scheme of the
public administration reforms implementation looks rather logical and consistent; however
in practice the situation is much more complicated. There are a number of factors that
affect negatively the reform process in Russia:

100



1. Public management reform is a top-down process. Most reform ideas are
worked out in a few federal executive bodies and think tanks closely connected
with these bodies. There is no tradition of and established mechanisms for effective
communication with citizens, street level bureaucrats, and regional executive
bodies. The bottom-up communication is so undeveloped that there were hardly
any ideas of the reform that came from civil society institutions or from low levels

of administrative hierarchy.

2. The level of transparency is very low. There is no freedom of information act in
Russia. The draft legislation on freedom of information was prepared at least three
years ago, last year it was approved by the Russian government, but it has not been
issued as a legal act yet. E-government technologies are still poorly developed and
mass media do not pay much attention to civil service and administrative reforms.
As aresult, it is rather difficult for citizens to get information about new legislation
being elaborated. The tradition of secrecy and lack of transparency is so significant
that often agencies and services do not know about reform projects prepared by

ministry supervising them.

3. There is no special body overseeing and coordinating the reform. In reality, the
main centre of control is the Administration of President of the Russian Federation.
This executive body takes part in elaborating new legislation, communicates with
international donors and coordinates the reform process. The Presidential
Administration is able to permit or to prohibit any initiative in the field of public
administration; moreover, it is almost impossible to issue new legislation without
approval of the Presidential Administration. The problem is that the
Administration of President does not have any official mandate to lead the public
administration reform. The Ministry of Economic Development and Trade
(MEDT) can be called another “attractor” of public management reform. In most
cases it has to follow formal and informal instructions of the Presidential
Administration, but most management ideas of the Russian Public Management
reform were proposed by this executive body. The MEDT works in very close
conjunction with several Russian think tanks, in particular with Centre of Strategic
Research now headed by former first deputy head of MEDT, and with Institute of
Public Administration of State University — Higher School of Economics. MEDT
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and his counterparts push hard the ideas of performance budgeting, administrative
regulations and public services standards, freedom of information legislation,

public procurement regulation etc.

4. Lack of qualified experts. When public management reforms were launched in
Russia in the mid-90s there were only few scholars who specialized in Public
Administration and knew international experience in this field. At that stage
concepts of administrative reforms and draft legislation were being elaborated by
working groups consisting of lawyers, philosophers, economists, psychologists,

public servants etc. united mainly on the basis of personal relationships.

It is obvious that the process of reformation and performance management implementation
is still underway. However, at the institutional level public services lack of common
understanding of what are service standards, as well as performance management rules
and procedures, while concepts of quality and effectiveness are vague; they are developed
spontaneously by the “street-level bureaucracy” under the pressure of external and
internal factors. The main barriers in formulating the standards of social services are
connected with underdeveloped definitions and old management policies (Romanov,
2008).

The key characteristics of NPM such as new financial management procedures, new
performance management procedures, customer oriented service etc. were apparent in
public services. At the same time, the most characteristic for the process in the Russian
public sector in general, and in social services sector in particular, is the persistent
monopoly position of organisations providing public services and the few opportunities to

create a competitive environment.

However, these new rationalised standards and techniques have often encountered the
existing practices of performance and evaluation of quality and effectiveness of social
services, as well as staff motivation and management methods. According to Romanov
(2008, p. 13), there is a great diversity of understanding about quality, performance and
effectiveness among local public sector managers and a great need to elaborate the
instrumental tools that will work under these new circumstances. Therefore, it is important
not only to study the context of public services’ modernisation, to evaluate the degree of
compatibility of new and existing practices, and to analyse the direct and side-effects of
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these new adopted practices, but also to explore how to improve and facilitate these
processes in local governance. In this context, our study about the challenges in the
implementation of performance management system as a part of NPM ideas in the
Krasnoyarsk city contributes to the understanding the basic principles and values of public

administration in relation to improving of public service delivery in Russia.
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6. RESEARCH METHODOLOGY

The previous chapters have provided overviews of the contexts in which PMS is
implemented in the Russian Federation, describing policy transfer issues and recent
reforms in the Russian public sector. The concept of performance management is provided
by presenting it as an integrated model with strategic, operational and individual levels
(Brudan, 2010).

This chapter presents the research philosophy and methodology used in the study. It starts
by outlining various possible philosophical and epistemological approaches, before
providing a discussion of the chosen relativist approach and the single case study method.
In line with the selected philosophy, the chapter continues to discuss the abductive
approach taken in the research. The strategy in turn dictates the research methodology,
which is discussed next, including details on the sampling frame and data collection. At
the end of the chapter details are given on data analysis and interpretation, including a

discussion of research validity and reliability.

6.1. Research philosophy and epistemology

The central problem of epistemology is to decide how we can acquire knowledge, which
Plato and others following him have defined as justified true belief. This definition of
knowledge creates three substantive issues: the nature of belief, the basis of truth and the
problem of justification. This definition of knowledge is widely accepted, and for now we
will discuss its implications in its own terms by addressing such questions as what is the
source of our belief, how we determine what is true and how we justify our belief? These

weighty issues each have their own branch of philosophical enquiry.

The epistemological position explains how the knowledge creation process of research
occurs in practice. The ontological position is associated with and underlies the
epistemological stance describing the view taken of reality and the role of knowledge
regarding that reality. A variety of ontological and epistemological stances has been taken

in existing research in the fields of performance management.

There are two contrasting philosophical approaches to research in the social sciences:

positivism and relativism, the positivist approach being closely associated with
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quantitative research methods while relativistic approaches are associated with qualitative
ones (Robson, 2003).

Public administration, as a field of the study, was highly influenced by positivism as a way
of thinking and producing knowledge. As a field of the study, it was established by the
end of the 19th century. Positivism came from the 17th century Enlightenment and
emerged in the United States during the Progressive Era when Woodrow Wilson wrote the
first essay on the study of public administration (Adams, 1992; Spicer, 1995). Adams
(1992) argued that the foundation of public administration as a field of study was strongly
influenced by the instrumental rationality in management. Spicer (1995) argued that many,
if not most, early writers in the field of public administration were influenced by
rationalism by emphasizing “the powers of reason to order human affairs” (p.27).
Rationality infused some concepts in public administration such as efficiency, expertise,
the business model, specialization, and professionalism, which could all be handled
through the science of administration.

6.1.2. Positivist approach

A positivist approach to research explains the nature of the world as existing regardless of
people’s perceptions of it, and that experiences can be described in terms of objective facts
that are essentially value-free; hypotheses can be tested against these facts, and causal
relationships can be demonstrated between events. This perspective takes no account of
the fact that social science is involved with the understanding of human phenomena or

cognisance of the nature of human perceptions.

Positivism originates in the study of natural sciences using scientific methods to develop
theory through hypothesis formulation and testing. This involves developing covering
laws of cause and effect between parameters of the subject of the research, the laws then
being used to explain the natural world, or in this case, the social world (Hume, 1888, p.
87). According to this approach, facts are emphasised, rather than values and meanings,
the laws being assumed to give a definitive explanation. Positivism is described as a
mechanistic worldview of closed systems operating like machines, where changes to
inputs lead to predictable changes to outputs (Bhaskar, 1978 p. 63-90). Scientific research

of Ritter and Gemunden (2004), who investigated relationships between quantitative
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measures of innovation performance and strategy using structural equation modelling, can
be example of the positivistic research. The research attempted to gain empirical proof of
a hypothesised model of covering laws, with a focus on statistical generalisation to a large
quantitative sample.

Taylor argued that scientific management consists of certain broad general principles that
lead to the one best method of achieving any task (Taylor, 1998). This domination of the
science of administration through a positivist approach and instrumental rationality
continued to influence the theory and practice in the field. This influence could be seen on
public administration practice through the Taft Commission (Uveges and Keller, 1998),
the New York Bureau of Municipal Research (Stivers, 2000), and later the Brownlow
Report (Lynn, 1996). The influence also could be seen in theory of public administration
through the work of L. White (1926), W. F. Willoughby (1927), Gulick and Urwick
(1937), and many other writers in the field. It should be made clear that public
administration writers who advocated the use of science to study administration were not
necessary positivists, but they were influenced by its approach to produce knowledge in
the field.

However, positivism has been criticised for use in the study of social systems as they are
not closed or mechanistic. Bhaskar (1978) argues that a closed system is isolated from
external influences or any change in the influences, that its internal structure of actors and
processes must be constant and finally that performance of the system as a whole must
arise as a result of the performance of system components alone. The literature has shown
that performance management implementation is inherently an inter-organisational
process (Koliba et al., 2011; Moynihan, 2008) and that the networks of relationships
involved are actually open systems with only an arbitrary boundary for research purposes
(Radin, 2006).

Further, a huge number of factors are involved in performance management
implementation as shown in the literature review. Those who have studied the
implementation, use and valuation of performance management within interorganisational
governance network arrangements have noted the critical challenges that confront network
administrators who are responsible for developing and operating performance
management systems within these settings (Radin, 2006; Moynihan, 2008; Koliba et al.,
2010). In addition, Conlan and Posner (2008, p. 4) observe that as “our need for
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understanding complex intergovernmental relationships is growing, our institutional

capacity for intergovernmental monitoring and analysis has been weakened.”

Additionally, the discussion of network competence in Ritter and Gemunden (2004)
implies that external influences are at work, suggesting that use of the positivistic
quantitative methods would be at best blunt and forced for this research. Radin (2006)
points out that the actors in the research subject are all human and are therefore not
uniform, passive. According to Sayer (1984, p. 177) the ability to generate meaning is not
ontologically compatible with a positivistic philosophy. For the above reasons a
positivistic position is very limited in its appropriateness for this research and the next
section discusses relativist approach.

6.1.3. Relativist approach

The relativist approach views that absolute truths do not exist, but people have different
ways of perceiving the world and that there is no external reality independent of the beliefs
and perceptions of those experiencing it; the complexity of experience and behaviour must
be studied to gain true understanding. The extreme relativist perspective “maintains that
there is no external reality independent of human consciousness; there are only different

sets of meanings and classifications which people attach to the world” (Robson, 1993, p
22).

Whereas positivism assumes that the human actor is uniform and not implicated in the
subject of the research, relativism is built on the recognition of the human actor and their
influence, tending to concentrate more on qualitative data. Relativism offers a platform
for non-quantitative approaches with qualitative data to generate meanings rather than
rules and covering laws and may try and gain analytical rather than statistical
generalizability (Yin 2003, pp. 1-18). Mir and Watson (2001) argue that the phenomenon
being researched exists only as far as it is interpreted by the researcher, with a lack of

ultimate truth.

However, the relativist approach is a subject to criticism for resulting in theories that are
not a description of reality, but simply generated by the researcher (Mir and Watson 2001).

The open systems involved limit theoretical generalisability of research findings because
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of a lack of objective data as the philosophical position may influence research findings
(Yin 2003, pp. 1-18).

While there are aspects of both positivism and relativism that limit how appropriate they
are for use in this research, the relativist approach is more suitable. Although the relativist
point of view accepts realities that are created by the researcher with limited
generalisability, it is not the sort of totally objective, blunt realities of a closed mechanistic
system that lead to the above drawbacks in conducting research in this recent and
developing field from a positivistic stance. Relativism allows some explanation of
performance management implementation and its challenges. The relativist approach is
also appropriate for the phenomena studied in this research as the public organisations,
individuals and relationships involved are not closed mechanistic systems. Later on, the
chapter analysis how some of the shortcomings of relativism are mitigated, and the next
section continues to develop the methodology by discussing further aspects of the research

approach and process.

The stance of this research is best explained in terms of the values and assumptions of
phenomenological/interpretive inquiry. Phenomenology is the school of thought that
emphasises a focus on people’s subjective experiences and interpretations of the world and
seeks to understand social reality and how the world appears to others. It insists that “we
set aside our prevailing understanding of phenomena and revisit our immediate experience

of them in order that new meanings may emerge” (Gray, 2009, p. 22)

In relation to research methodology, this is linked with interpretivism. The interpretive
paradigm, according to Gray (2009), holds that the realities of the laws of natural science
and those of social sciences are different and should require different approaches. Whereas
the “natural sciences are looking for data in order to deduce findings, the social sciences
deal with the actions of the individual” and particular viewpoints (ibid, p. 21). He added
that researchers’ interest in the social tends to be on examining and identifying aspects
that are unique and individual and, therefore, qualitative. He went on to regard how, by
contrast, researchers’ interest in the natural world tends to examine phenomena which

show measurable regularities (Crotty, 1998 in Gray, 2009).

Interpretive, qualitative research is open and flexible and allows information to elaborate

on values and attitudes and accounts for behaviour. It aims to “explore people’s subjective
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experiences and the meanings they attach to their experiences and own stories in familiar
language. Moreover, it draws attention to contextual issues in wider settings™ (ibid: 138).
Thus, it has been said that interpretivism looks for meanings which have been derived
from cultural and historical social situations (Crotty, 1998 in Gray, 2009).

The broad stance taken by this research, which aims to capture the rich complexity of PM
implementation as perceived by actors in a specific social context. An interpretive position
is required in order to examine the subjective meanings (the grounding notions of NPM,
public management and reform approach in this study) that influence on PM
implementation and attitudes of local managers to the implementation process. Therefore,
the role of the researcher is to attempt to find meaning in the subjective reality of the
research participants (Saunders et al., 2009), while at the same time interpreted through

the researcher’s own lens.

To sum up, from the methodological point of view this research is of an interpretive
qualitative nature with a relativist approach. According to Strauss and Corbin (1990, p.17),
the qualitative research is “a kind of research that produces findings not arrived at by
means of statistical procedures or other means of qualification”. Qualitative data can be
generated by case study design, the approach has more of a qualitative feel to it as it
generates a wealth of data relating to one specific case (Burnham et al, 2004). According
to Cresswell (1994), qualitative study is defined as an inquiry process of understanding a
social or human problem, based on building a complex, holistic picture, formed with
words, reporting detailed views of informants, and conducted in a natural setting. This
type of research produces more in-depth, comprehensive information, uses subjective
information and participant observation to describe the context, or natural setting, of the
variables under consideration. It seeks a wide understanding of the entire situation (Key,
1997). The following sections continue to describe the research process, focusing on

matters of methodology, unit of analysis, sampling and data collection.

6.1.4. Research strategy

In logic, there are two methods of reasoning namely the deductive and the inductive

approach. Deductive reasoning works from the “general” theory to the “specific”
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hypothesis. Inductive reasoning works from observations towards generalizations and

theories.

There are key research strategies which can be found in the social science literature as a
whole. Firstly, a deductive strategy (Gill and Johnson 1997, pp. 28-33) advocates theory
development before empirical work, which is used to test the theory. A deductive approach
fits closely with a positivistic philosophical stance and quantitative data. Deduction may
be said to produce more objective, unbiased empirical data because of its positivistic
alignment. Secondly, an inductive research approach (Merton, 1957, pp. 99-101) involves
theory development after empirical work and is aligned with a phenomenological
standpoint, frequently using qualitative data.

Social science research has often shown aspects of both deduction and induction in the
research approach, both developing theories from literature that are then empirically
tested, as well as refining the theory following empirical work where new data was
gathered. Dubois and Gadde (2002) describe this as an iterative research process of
systematic combination of existing theories and those discovered through the empirical
work. Ayer (1968, p.85) agrees, having named this research process ‘abduction’.
Abduction, which is taken for this research, aligns well with the chosen relativist
philosophy as it both attempts to develop explanations and allows for unexpected findings
that arise when researching organisations, individuals, relationships and innovation in
open systems. Abduction also offers a truthful and pragmatic description of the overall

research process in reality.

The following sections continue to describe the research process, focusing on matters of

methodology, case study methodology, sampling frame and data collection.

6.2. Single case study research methodology

A research methodology is a systematic and orderly approach taken towards the collection
of data. Case study, historical review, experiment and survey are basic methods in
research. There is no definite rule as to which one to select when doing research. It all
depends on the nature and scope of the thesis, the sources of the data, the research
questions and hypotheses or proposal, and constraints and scope of the research

(Jankowicz, 1993; Yin, 2003; Robson, 1994; Bell, 1993).
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Jankowicz (1993) argues that the advantage of case study research is that it will enable
comprehensive and informative data to be generated. Bell (1993, p.9) states that:
"Researchers adopting a qualitative perspective are more concerned to understand

individuals' perceptions of the world. They seek insight rather than statistical analysis".

This study aims to explain the process of implementation of the PMS in Russian local
governance. The study specifically looks at the changes brought by the central government
which were introduced as a part of administrative reform and new public management
ideas. An explanatory case study method is used whereby data is collected through semi-
structured interviews with local managers, document reviews and observations. This study
tries to identify the main challenges and barriers that local governance faces in the

implementation stage of PMS.

Case study research has an important role in this thesis. It is the most appropriate
methodological strategy for this research, as it lies in the middle of the philosophical
spectrum discussed above and is congruent with the relativist stance. Case studies of
specific programmes, projects, and initiatives are commonly used to document and analyse
the implementation process in public administration and governance (Mosher, 1956;
Caldwell, 1968; Yin, 1981; Bell, 1993; Robson, 1994). This research method also can be
used to document and analyse the outcomes of implementation. Case studies are pertinent
when research addresses either a descriptive question — “What is happening or has

happened?”, or an explanatory question — “How or why did something happen?” (Yin,
2003, p.5).

According to Yin (2003, p.6), the research questions that deal with “what” and “how”
could best be answered through the case study. Furthermore, the case study method in this
research allows an in-depth understanding of the ways in which the performance
management is used on a day to day basis in Krasnoyarsk city administration. This type
of study provides a rich description of the present situation as well as the historical aspects
like the administrative and organisational context. The data from semi-structured
interviews is analysed using a repetitive process of coding to develop categories leading
to theory development that explains the participant’s experience of the implementation
process. The study contributes to the theory of performance management implementation
in public administration. It adds to our understanding of the implementer’s experience of
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implementing a PMS in local governance and it contributes to the research in this field
conducted in post-communist countries. This type of enquiry also allows interesting

processual issues to emerge.

The understanding of the issues related to the process of institutional change is much
deeper than the one obtained through the use of other methods such as survey and
experiments. Case studies do not just seek to obtain simple, universal relationships
between concrete variables but instead allow the researcher to theorise individually about

different phenomena.

Further justification for selection of a case study strategy comes from their widespread use
in the existing literature in the field of this research (eg. Lebas, 1995; Radnor and McGuire,
2004; de Waal, 2013). Eisenhardt (1989) states that the case study is appropriate for
investigating contemporary phenomena within their context in the real world, when the
boundary between that context and the phenomena is not clear. In both cases, he describes
the case study as beneficial to gaining a holistic understanding of real life social
phenomena that are complex, such as organisational and managerial processes, making

the case study appropriate for this research.

In order to understand the process of institutional change related to performance
management implementation in Russian local governance in the case organisation, the
study has adopted an explanatory case study method. Explanatory case study examines the
data closely both at a surface and deep level in order to explain the phenomena in the data.
It consists of both an explanation of the findings together with the theory (Yin, 2003).
Several theories are used to explain the phenomenon.

According to Yin (2003) and Robson (1994) for research projects that are of explanatory
nature and that focus on the "what", "why" and "how" questions, the case study approach
would be ideal. This research represents a single case study design. As in other qualitative
research, a case study is a way of exploring the phenomenon in its context. A single case
study may not be generalisable, but if it confirms the findings of previous studies, then it
is a step towards generalisation (Merrian, 1988).

As Burnham argues, “case study design... has more of a qualitative feel”, and, what is also

important, “the data cannot be used to generalise about the population as a whole as the
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case study is unique” (Burnham, 2004, p.53). In case of this research the one public
administration organisation has chosen for a case study. The findings of the study cannot
represent the whole process of performance management implementations in the Russian
local governance, however, it gives an opportunity to look at the case in depth and reveal

interesting facts which may be used for a further search on a bigger scale.

A case study is referred to “one of the most widely used strategies in political research”
and it means “to undertake an investigation with significance beyond its own boundaries”
(Hague, 2010, p.43). This research uses the definition of a case study as an “attractive way
of using a variety of research methods to produce a rounded portrait of an identified
subject” (Davies, 2007, p.34) in order to emphasise that the case study approach connects
all the designs mentioned above. The essence of a case study is that it tries to illuminate a
decision or set of decisions: why they were taken, how they were implemented, and with
what results (Schramm, 1971).

Different studies on the adoption of the new performance management focus on the output
of the implementation, that is, whether the implementation has been a successful one or a
failure (for example Abdul Majid and Sulaiman, 2008; Brewer, 1998; Cobb, Helliar and
Innes, 1995; Davis and Albright, 2004; Koh, 2003; Malmi, 1997). Most of these types of
research adopt the case study research design. Research into understanding the processes
through which performance management system was implemented at local governance

level still lacking, especially within the Russian context.

6.3. Research Design

Research design can be organised as qualitative or quantitative. The qualitative researcher
may use historical numerical data to support a particular finding, for example. Similarly,
qualitative data can provide rich information about the social processes in specific settings.
Various methodologists (e.g. Neuman, 1994, p.317) have tabulated the differences

between qualitative and quantitative research as shown in the table below.
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Table 5. Differences between quantitative and qualitative research

Quantitative research

Quialitative research

Objective | Objective is to test hypotheses that the researcher | Objective is to discover and
generates. encapsulate meanings once
the researcher becomes
immersed in the data.
Concepts | Concepts are in the form of distinct variables Concepts tend to be in the
form of themes, motifs,
generalizations, and
taxonomies. However, the
objective is still to generate
concepts.
Measures | Measures are systematically created before data | Measures are more specific
collection and are standardized as far as possible; | and may be specific to the
e.g. measures of job satisfaction individual ~ setting  or
researcher; e.g. a specific
scheme of values.
Data Data are in the form of numbers from precise | Data are in the form of
measurement. words from documents,
observations, and
transcripts. However,
quantification is still used
in qualitative research.
Theory Theory is largely causal and is deductive. Theory can be causal or
non-causal and is often
inductive.
Procedures | Procedures are standard, and replication is | Research procedures are
assumed. particular, and replication is
difficult.
Analysis Analysis proceeds by using statistics, tables, or | Analysis  proceeds by
charts and discussing how they relate to | extracting  themes  or
hypotheses. generalisations from

evidence and organizing
data to present a coherent,
consistent picture. These
generalisations can then be
used to generate
hypotheses.
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From the methodological point of view, this study is of qualitative nature. A qualitative
approach was chosen, because the study of PM implementation requires direct contact
with the actors concerned in order to establish and understand the reasons underpinning
change and the reforms. Qualitative approach allowed to explore a process of
understanding an implementation process of PM system in Russian local government,
based on building a complex picture, formed with words, reporting detailed views of
implementers and conducted in a natural setting. The qualitative approach generates a
wealth of data relating to one specific case. This study produces more in-depth,
comprehensive information, uses subjective information and participant observation to
describe the context, or natural setting, as well as the interactions of the different

governmental levels in this context. It seeks a wide understanding of the entire situation.

The research is involved doing a case study on the Administration of Krasnoyarsk city,
Russia. A local authority was chosen and agreed with regional government as a case study
for this research. Administration of Krasnoyarsk city is a typical local authority in Russia.
The case study approach is taken to capitalise on the fact that it would provide rich and
deep insights into the issues being investigated. A case study in local government
organisation such as Krasnoyarsk city administration was chosen because a local authority
is a key sector in the Russian public services and is one of the few that is actively
experimenting on implementing a performance management system and performance
measurement. Local authority is one of the main organisations that are subjected to
mandatory reporting of their performance from year to year based on a list of indicators as

set by the central government.

6.3.1. Analytical Strategy

Yin (2003, pp. 109-140) describes reliance on theoretical propositions as a preferred
analytical strategy, so analysis related the empirical data back to the research questions.
To start with, a case description was generated for a case study to gain some overall clarity
and cohesion with all the data gathered. Pattern matching (Yin, 2003) is used to determine
challenges Administration of Krasnoyarsk city faces during the performance management

implementation.
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Interview transcripts were analysed using methods of open and axial coding to generate
topologies, categorize and classify recurring events, actions, problems, suggestions. Then
a “core category” was selected for further investigation (Blaikie, 2000, p. 239). On the
other hand, questions for which the saturation point was reached were identified
(Eisenhardt, 1989). During this stage the problem of performance management
implementation challenges was selected as the “core category” for further research and the

scope of the study was narrowed to different barriers.

Empirical data segments were coded by extensive listening to the sound files, the segments
then being annotated with one or sometimes more of a number of codes (categories).
Categories were developed from the literature underlying the research questions and
questions used in the semi-structured interview guide, to assist in pattern matching the
data with the conceptual model. The example of a list of the categories used at the end of

the analysis can be found below:

Unstable foundation for implementation of PM
The lack of engagement in the planning process
Hierarchical culture barriers

Lack of teamwork

o > 0w DN e

Understanding of PM concept as an instrument of control rather than the tool for
services improvement

6. PM as a mechanism of punishment

7. PM created difficulties in reporting

8. Budget span of control

9. PMis not linked to individual performance

10. Fear of open discussion of the PM results

11. Lack of confidence in the PM implementation

The list mainly includes descriptive categories to identify challenges during the
performance management implementation. This iterative coding process from a start point
of the conceptual model was recommended by Miles and Huberman (1984 pp54-65) and
reflects the relativist philosophy of research and abductive approach. Abductive approach
is one distinctive type of qualitative research developed by Blaikie (2000), which refers to
the process of constructing theories or typologies that are grounded in everyday activities

and in the language and meanings of social actors. This research approach is associated
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with relativism and is used to generate social scientific accounts from social actors'
accounts. All codes were combined, split or segments were re-coded or coded multiple
times. As such, coding the data was an iterative process of sense making. Interview data
was considered together with the documentary data and observation noted.

At the first stage of coding “core barrier categories” were selected at the strategic,
operational and individual levels of case study organsiation. During this stage a category
of barriers which was found from the data analysis of the semi-structured interviews,
documentary research and participant observation of the staff meetings were selected as
the “core category”. Secondly, for further research and the scope of the study all categories
were narrowed to different challenges as “subcategories”. The list of categories and

subcategories can be found in Appendix 1.

The coded data for each semi-structured interview and respondent role in the organisation
was entered into matrices to gain an overview of the cases by categorising the codes at a
high level according to the research questions, with a succinct descriptive phrase. Role
order matrices were used, though the categories used also meant that parts of the matrix
were ordered by effects. Matrices are advocated in the literature as a summarising table
display as they aid the researcher in drawing conclusions from the data (Miles and
Huberman, 1984, pp. 79-118). The matrices were used to compare and contrast the data
from the different respondents within the case and then develop a summary description of
the overall data for the case study. Matrices of various lengths were produced and those
which were ultimately used were found to contain the best amount of data in terms of a
trade-off between being concise to aid analysis, but also to contain sufficient detail. Quotes
from the semi-structured interview data were used to illustrate the data in the main body
of the text, ensuring that they were representative of the mainstream of the data gathered

and shown in the matrices.

6.3.2. Sampling strategy

The research deals with performance management practices in the social services of
Krasnoyarsk city Administration focusing on the Department for Social Policy which
coordinates activity of six selected units (branches): Social Care, Health Care, Youth

Policy, Education and Learning, Sport and Leisure, and Culture. Each service branch
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includes the number of the local authority managers who work for the Administration of

Krasnoyarsk city, which provides public services for citizens.

The Department for Social Policy and all the branches have implemented a performance
management system and are in progress. Thus, the study focuses on identifying the
challenges encountered in the implementation process of the system in particular

organisation.

The study extends the efforts to investigate performance management implementation in
local governance from a neo-institutional sociology perspective by examining the
responses of senior management and staff specialists to recent reforms in Russian public
sector. While ample attention over the past four decades has been paid to the responses of
operating-level employees and managers occupying dual professional and administrative
roles to recent public sector reforms (e.g. Purdy, 1993; Pettersen, 1995; Jones and Dewing,
1997; Llewellyn, 1997; Jacobs, 1998; Llewellyn, 1998; Modell, 2000), more in-depth
investigations of the less extensively explored issues of how and why senior management
influences PM in public sector organisations may provide important complementary
insights. Some prior studies indicate that the development of novel PM practices and other
formalised control mechanisms in response to public sector reforms tend to be dominated
by senior management and staff specialists (Laughlin et al., 1994; Lawton et al., 2000). In
their capacity as systems designers, local authority managers may thus function as
translators of change through their interactions with the organisation’s institutional

environment (Czarniawska and Joerges, 1996).

The sample of the study includes 65 local managers of the selected departments and
branches. All respondents have worked for public services in Krasnoyarsk city for at least
one year. Key personnel from the Department for Social Policy and each service under

Departmental Policy were interviewed.

118



Table 6. Participants of the study

Name of the Department/Branch Total Number of
Number of interviewees
employees

Social Policy 14 7
Social Care 19 9
Health Care 23 11
Education and Learning 25 11
Youth Policy 11 5
Sport 22 10
Culture 22 12
Total 136 65

A total of 65 people participated, including the head of Department for Social Policy, the
Heads of Social Services, deputy chiefs, chief specialists, local line managers and other

managers of city administration.

Table 7. Participants of the study by level of management

Name of the Total Senior Middle Junior
Department number of | Management | management | management
interviewee (Head of (Head of Unit (Chief
S Departments or Deputy | Specialists in
level) Head of the
Department) | Department)
Social Policy 7 1 2 4
Social Care 9 1 1 7
Health Care 11 1 2 8
Education and 11 1 3 7
Learning
Youth Policy 5 1 1 3
Sport 10 1 1 8
Culture 12 0 1 11
Total 65 6 11 48

The achieved sample of the local authority managers from public administration service

organisations comprises a majority of respondents who described themselves as either
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“board” or “senior management”’, middle managers and junior managers. Bearing in mind
that the methodology would avail equal chances of being selected among the stakeholders
respondents were selected from each stratum randomly. The responses collected from the
sample will furnish sufficient information on all parameters for analysis to test the
reliability of the final result. The method of data collection compounded with the
opportunity of availing equal chance of being selected has helped the research to acquire

the required information from all levels.

All the management of the departments which participate in performance management,
social services delivery in Krasnoyarsk city and decision making in social policy were
interviewed. For the staff a simple sampling strategy was used to identify those staff in
these departments or units that were to be interviewed. It was not necessary to interview
all the staff since the simple sampling strategy would be sufficient to represent the data

required for this study.

Consideration was made that those selected to be interviewed would represent a fair
distribution of employees in Krasnoyarsk local government. By not interviewing all the
staff would enhance the anonymity of the staff cooperating in this research. If some staff
were interviewed and some were not, then it would be difficult for management to identify
who actually cooperated in this research. To further protect the identity of the respondents,

each respondent was allocated a code number.

6.3.3. Validity and Reliability

Acording to Le Comple and Goetz (1982, p.32) validity in research is concerned with the
accuracy and truthfulness of scientific findings. A valid study should demonstrate what
actually exists and a valid instrument or measure should actually measure what it is

supposed to measure.

Campbell and Stanley (1966) have defined two major forms of validity that encompass
the many types. They refer to "internal” and "external™ validity, terms which are today
used in most research literature. Denzin (1970) used the distinction between internal and
external validity and applied it to qualitative research. Internal validity is the term used to
refer to the extent to which research findings are a true reflection or representation of
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reality rather than being the effects of extraneous variables. External validity addresses the
degree or extent to which such representations or reflections of reality are legitimately
applicable across groups. External validity concerns whether findings of the current study
are applicable to a broader context or reality than the one studied. As described in the
selection of case study methodology, Yin (2003, pp. 1-18) states that analytical, not

statistical generalisability is appropriate.

Reliability is concerned with the consistency, stability and repeatability of the informant’s
accounts as well as the investigators’ ability to collect and record information accurately
(Selltizetal., 1976, p. 182). It refers to the ability of a research method to yield consistently
the same results over repeated testing periods. In other words, it requires that a researcher
using the same or comparable methods obtained the same or comparable results every time
he uses the methods on the same or comparable subjects. It further requires that the
researcher has developed consistent responses or habits in using the method and scoring
or rating its results and that factors related to subjects and testing procedures have been

managed to reduce measurement error.

There are different methods of data collection in this research to explore one subject to
add validity and reliability to this qualitative research. “Using two or three different
methods to explore the same subject” is called “triangulation approach” (Davies, 2007,
p.34). Patton (2001, p.247) argues that “triangulation strengthens a study by combining
methods”. The implementation of the triangulation approach is seen by the author as using
different methods mentioned above to present the bias of the questions and to take into
consideration all interested sides. Triangulation in this study refers to the use of different

data sources and methods to analysis in the study of a single phenomenon.

In addition, validity in this research is achieved by development of an early familiarity
with the culture of participating in the research organisation before the first data collection
for the purposes of adequate understanding of an organisation and to establish a
relationship of trust between the parties (Guba, 1981). This achieved via preliminary visits
to the Krasnoyarsk city administration and public events related to performance
management implementation, such as Krasnoyarsk city Forum, Public Debates, focus

groups and seminars.
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Random sampling of individuals who participated in the semi-structured interviews was
used as a part of the key criteria addressed of internal validity. Although qualitative
research involves the use of purposive sampling, a random approach may negate charges
of researcher bias in the selection of participants. As Preece (1994) notes, random
sampling helps to ensure that any “unknown influences” are distributed evenly within the
sample. Furthermore, it may be that a random method is particularly appropriate to the
nature of the investigation. The work may, for example, take the form of a “collective case
study” of the type described by Stake (1994, p.237), in that multiple voices, exhibiting
characteristics of similarity, dissimilarity, redundancy and variety, are sought in order to
gain greater knowledge of a wider group, such as a more general population, rather than

simply the individual informants who are contributing data.

The researcher attempted to increase the validity of responses in the following setting
(Crabtree and Miller, 1992):

- by making sure that informants are very clear on the nature of the research eg. why
the researcher is there, what he is studying, how he will collect data and what he will do
with it

- by first building a trust-relationship with the subjects and staying in that setting for
a long period of time

- by interviewing the same informant on several occasions and making observations
more than once and over time

- by comparing the results obtained with other evidence

- by confirming findings and analysis with informant

- by keeping accurate and detailed field notes to note the variations in responses over

the course of time.

Construct validity is concerned with whether the research uses good or appropriate
operational measures for the concepts studied empirically, a challenge in qualitative
research where measures are developed and there is an element of the subjectivity of the
researcher involved in analysis. To ensure construct validity, Yin (2003 pp33-39) states
that the research must have specified specific phenomena to study and have selected
measures of the phenomena that do actually reflect the phenomena. In this research, the
concepts and questions used in the semi-structured interviews were based on concepts
identified from existing research in the literature review. Yin (2003.) recommends further

tactics to ensure construct validity, which are used in this research. This includes using
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multiple sources of evidence, namely semi-structured interviews backed up with
documentary and observations. Yin (2003) also proposes having a respondent or other
researcher review the data and findings. This occurred in this research through the
feedback from PhD supervisors and other researchers on the broader research project of

which the current PhD research is a part.

In order to address the reliability issue, the processes within the study is described in detail,
thereby enabling a future researcher to repeat the work, if not necessarily to gain the same
results. Thus, the research design may be viewed as a “prototype model”. Such in-depth
coverage also allows the reader to assess the extent to which proper research practices
have been followed. So as to enable readers of the research report to develop a thorough
understanding of the methods and their effectiveness, the text of the theses includes
sections devoted to the research design and its implementation, describing what was
planned and executed on a strategic level; the operational detail of data gathering,
addressing the minutiae of what was done in the field; reflective appraisal of the project,

evaluating the effectiveness of the process of inquiry undertaken.

6.4. Data Collection Methods

Qualitative methods of data collection focus on all relevant data whether immediately
quantifiable in a standardized scale or not. As defined by Hakim (2000), qualitative
research provides the “individuals” own accounts of their attitudes, motivations and
behaviour. It offers richly descriptive reports of individuals’ perceptions, attitudes, beliefs,
views and feelings, the meanings and interpretations given to events and things, as well as
their behaviour; displays how these are put together, more or less coherently and
consciously, into frameworks which make sense of their experiences; and illuminates the
motivations which connect attitudes and behaviour, the discontinuities, or even
contradictions between attitudes and behaviour, or how conflicting attitudes and
motivations are resolved in particular choices made.” Qualitative data is particularly useful
when it comes to defining feelings and attitudes. Based on these statements qualitative

data collection for this research is selected.

A case study was undertaken as means of accomplishing the stated objectives of this
research. To satisfy the requirements for the research's validity and reliability, this research
employed the use of multiple sources of evidence when collecting data. Marshall and
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Rossman (1989) suggest that a researcher using the case study approach can use different
sources of evidence: documentation, archival records, interviews, direct observations,
participant-observation and physical artefacts. This research was used semi-structured
interviews with Krasnoyarsk local government managers as the central method, with some

supplementary use of documentation and direct observations.

6.4.1. Semi-structured interviews

Semi-structured interviews were used as the main method as they have the potential to
catch the qualitative, explanatory data dictated from the ‘what” and ‘how’ nature of the
research questions, being flexible in gathering data from the real individual actors
(managers from Krasnoyarsk city local government). By contrast the widely used survey
alternative would only have been appropriate for a conclusive, descriptive study, as the
closed questions typically involved do not allow for gathering of explanatory data of the
type proposed by the research questions. Interviews may have varying degrees of structure
in the questions asked of respondents. Semi-structured interviews (Bryman, 2004, pp. 109-
129) were used as they provide a balance between structure to satisfy the line of enquiry
dictated by the research questions and allowing for explanation. Bryman (2004) describes
key aspects that are desirable in semi-structured interviewing. These include using an
interview guide with flexibility in questioning. The series of questions used in the
interviews was developed based on the information from the literature review and from
initial interviews with key personnel at the administration of Krasnoyarsk city. The
questions were designed to gather the required data related to the aims, objectives and

research questions.

Table 8. Interview guide questions and their basis in the research questions and

literature

Question in Example of Literature Basis Comments
Interview
Guide

(Appendix 2)

1.1. Berg (2001), Douglas (1985) Introductory question
1.2. Berg (2001), Douglas (1985) Introductory question
1.3. Umashev and Willet (2008) Introductory question
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2.1. Pollitt (2006) Understanding  of the
performance management
concept

2.2. Pollitt (2006) Understanding  of  the
performance management
concept

2.3. Radnor and McGuire (2004), Mintzberg and Lampel (1999), Understanding of  the

Halachmi (2005), Lebas (1995) performance management
concept

2.21.-223. Halachmi (2005), Lebas (1995) Exploratory questions

3.1 Halachmi (2005), Umashev and Willett (2008), Pollitt (2006) Strategic level

3.2. Halachmi (2005), Umashev and Willett (2008) Strategic level

3.3. Umashev and Willett (2008) Strategic level

3.4. Pollitt (2006) Strategic level

3.4.1.-34.4. Pollitt (2006) Strategic level
4.1, Radnor and McGuire (2004), Mintzberg and Lampel (1999), Halachmi | Operational level
(2005), Lebas (1995)

4.2, Radnor and McGuire (2004), Mintzberg and Lampel (1999), Halachmi | Operational level
(2005), Lebas (1995), Umashev and Willett (2008)

4.3. Radnor and McGuire (2004), Mintzberg and Lampel (1999), Halachmi | Operational level
(2005), Lebas (1995), Umashev and Willett (2008)

5.1. Radnor and McGuire (2004), Mintzberg and Lampel (1999), Halachmi | Individual level
(2005), Lebas (1995), Umashev and Willett (2008), Mwita (2000)

5.2. Radnor and McGuire (2004), Mintzberg and Lampel (1999), Halachmi | Individual level
(2005), Lebas (1995), Umashev and Willett (2008), Mwita (2000)

5.3. Mwita (2000), Halachmi (2005), Lebas (1995) Individual level

5.4. Pollitt (2006) Individual level

6.1.-6.9. Halachmi (2005), Umashev and Willet (2008) Outcomes of the

Performance Management
Implementation

An interview guide for this research was developed, piloted, refined and updated

throughout the course of the empirical work as part of the research process. Feedback and

experiences from the pilot tests resulted in some of the questions being modified and

changed.

Actual questions used descend from the research questions and are annotated in the guide

shown in Appendix 2 according to a root in the existing literature upon which they were

based. Questions were designed according to Bryman (2004), for example not to be
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leading the respondent into a particular answer. They also contain prompts in case the
interviewer sensed the need to delve deeper into some aspect of the responses, or if the
respondent needed additional triggers. As such, the interviews were conducted in the style
of a guided conversation.

Before the respondent is answering the questions, at the beginning of the interview, the
researcher explained the purpose of the study and requested the cooperation of the
respondents to give their sincere answers to the questions stressing that all answers were
treated with the strictness confidence. In order to ensure consistency of respondents’
understanding of the questions asked, the researcher explained and elaborated any terms
that the respondents asked and were unsure about. The interviews were carried out face to

face and took between 45 minutes — 1 hour to complete in a separate room.

The aim of semi-structured interviews was to consider opinions of key stakeholders — local
authority managers. A short checklist of questions was used to ensure that topics central
to the research question were covered in the interviews. This involved producing a number
of predetermined questions and special sections (Berg, 2001). All questions were allocated
to different sections of the interview guideline according to the framework discussed in
the theoretical chapter: strategic, operational and individual performance management

levels of organisation (Brudan, 2010).

The interviews involved using a semi-structured interviewing technique that consisted of
open ended questions. The open-ended questions were necessary to ensure that the exact
opinions and views of the respondents were captured (see Appendix 2). Although
questions were asked in a consistent manner, the interviewer probed beyond the responses
to the prepared, standardized questions. This allowed a greater ‘depth and detail of
information’ to be secured (Emory, 1985, p. 160). The use of open-ended questions
allowed individual respondents to express their views using their own terms, in familiar
surroundings. Consequently, respondents’ views were guided but not limited by the
questions. As can be observed from the interview questionnaire protocol, the structure of
the questions allowed the respondents to comment on unanticipated issues. In order to
avoid subjectivity of interpretation of the interview results and make the materials gathered
through the interviews reliable and valid, it was important to take all opinions into a

consideration.
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6.4.2. Documentary research

Although the major source on which the findings are based is interview transcripts,
documentation was used to verify or elaborate the interview data. Documentary evidence
was gathered where possible to substantiate the accounts of semi-structured interview
respondents by triangulation. Documentation obtained from the organisation mainly
related to the official documents, reports and legislation with performance indicators and
reports. Publicly available material was also obtained from various sources, such as
official website and departmental archive. These included the organisation’s strategic plan,
annual report, operational planning documents, internal newsletters and a training
documentation. Special attention was given to long-term programmes and documents
related to initiatives and activities that were carried out as actions to embark on a
performance management system. This material was used to check and compare the

reliability of the statements and views expressed in the interviews.

The list of documents included:

Constitution of the Russian Federation. Adopted by popular vote on December
12, 1993. Moscow.

- Federal Law No 55-FZ On Ratification of the European Charter on Local Self-
Governance dated May 20, 1998.

- Federal Law On Basic Principles of Local Self-Government Organization in the
Russian Federation of August 28, 1995. No, 154-FL.2001. Moscow.

- Federal Law On Basic Principles of Local Self-Government Organization in the
Russian Federation of October 6, 2003. No, 131-®3 -FZ.2003. Moscow.

- Federal Law on Local Government Finance (September 10, 1997). Moscow.

- Presidential Decree on Guarantees of Local Self-government (1993).

- Federal Law on Municipal Service No 25-FZ (December 24, 1997). Moscow
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Federal Law on the Tax System No 943-1-FZ (March 21, 1991). Moscow

Budget Code No 145-FZ (July 17, 1998). Moscow

Federal Law on Public Civil Service of the Russian Federation No 79-FZ (June 27,
2004) Moscow

Presidential Decree on Attestation of Public and Civil Servants of the Russian
Federation No 111 (February 1, 2005)

Presidential Decree No 825 On the Evaluation of Performance of the Executive
Authorities of the Russian Federation (June 28, 2007). Moscow

Presidential Decree No 607 On the Evaluation of Performance of Local

Governments in Urban Districts and Municipal Areas (April, 28, 2008). Moscow

Krasnoyarsk City Administration Annual Reports on Budget Expenditure (2011,
2012, 2013). Krasnoyarsk

Annual Reports of the Mayor of Krasnoyarsk city on results of activities (2010,
2011, 2012, 2013). Krasnoyarsk

Annual Citizens’ Satisfaction Survey on Quality of Public Services in Krasnoyarsk
city (2010, 2011, 2012). Information-analytical collection of Reports "Krasnoyarsk
city and citizens". Krasnoyarsk

Reports on the implementation of the city long-term target programmes.

6.4.3. Observation

Although semi-structured interviews and documentary research were chosen as main

methods of the study, the researcher was also engaged with various workshop sessions and

meetings involving the departments and branches being studied for observations. The

author was also given the opportunity to observe a number of internal and cross-

departmental meetings and discussions of implementation process. The observation
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method utilised in this case was unstructured and informal (Robson, 1993). It consisted of
the researcher taking notes at any time when she felt it was necessary or of importance for

instance, during a staff meeting.

According to Mack et al. (2005), data obtained through participant observation serve as a
check against participants’ subjective reporting of what they believe and do. Participant
observation is useful for gaining an understanding of the physical, social, cultural, and
economic contexts in which study participants live; the relationships among and between
people, contexts, ideas, norms, and events; and people’s behaviours and activities — what
they do, how frequently, and with whom. Through participant observation, researchers
can uncover factors important for a thorough understanding of the research problem. This

is the great advantage of the method for our study.

Staff members were aware of the fact that the researcher was conducting study on the
implementation of the performance management system, but were not necessarily aware
of each instance in which the researcher took observation notes. The main reason for
collecting data using the observation method was to enhance the validity and reliability of
the study through triangulation. Because much of the staff information was collected in
the format of questionnaire with written answers, the researcher wanted to ensure that the
written answers corresponded to the behaviour and verbal communications of the staff in

their every day environment.

6.5. Access to Data and Ethics

There are a number of ethical standards that have been accepted throughout the UK and
abroad. All participants in Krasnoyarsk City Administration were fully informed of the
study and what is being asked of them, in order to make a fully informed decision about
whether or not to participate in the research. The aspects of privacy, confidentiality and

anonymity, the storage and transfer of data are the following.

6.5.1. Privacy

Privacy refers to persons and to their interests in controlling the access that others have

to them and to information about them, affects their willingness to participate in research
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and to give honest responses (Sieber, 1992; p.45). This understanding of the privacy
concerns of potential subjects enables researcher to communicate an awareness of and

respect for those concerns, and to protect subjects from invasion of their privacy.

To protect the privacy of subjects, the following measures are ensured that others do not
learn the identity of the persons who participated in the research:

- No names are used in transcribing from the audio tape, or in writing up the case
study.

- Each person is assigned a letter name with special code.

- All identifying characteristics, such as occupation, the name of Department and
others characteristics are changed.

- The audio tapes are reviewed only in the researcher’s office.

Furthermore, the collection and use of ID and more generally private information is
reduced to a minimum on a “need to use basis” in order to ensure participant safety, an
interpretation of results, a treatment of incidental findings and a strict protection of the

participant’s data.

6.5.2. Confidentiality and Anonymity

Confidentiality is an extension of the concept of privacy. It refers to data (some records
about the person, such as notes or tape record of the person) and how data are to be
handled in keeping with subjects’ interest in controlling the access of others to

information about themselves (Boruch et al, 1982).

Confidentiality is handled in a consent agreement between researcher and
Administration of Krasnoyarsk city. Anonymity means that the unique identifiers will be

never attached to the data or even known to the researcher.

6.5.3. The storage and transfer of data

The storage of data is maintained in terms of storing data securely on computer and

ensuring hard copies of transcripts and field notes are stored in a locked cupboard.
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All individual research participants that are interviewed and maintain a research diary are
given an informed consent form to sign. This details the exact nature of the research,
their expected time commitment, data storage etc. A copy of this is given to each

individual for their own records.

All data obtained is anonymised with names of participants changed. Electronic forms of
the raw data are securely stored on the computer and hard copies are locked in a secure
cupboard.

This chapter has investigated a number of possible research philosophies and
methodologies, then determining the most appropriate for this research. A relativist
research philosophy is adopted as it allows the development of explanations about the
phenomena studied, yet recognises that the context of the research is complex and open.
An abductive research strategy was chosen in light of the philosophy and iterative nature
of the research. These in turn determined that a single case study methodology is
appropriate for this research, as it lies in the middle of the philosophical spectrum

discussed above and is congruent with the relativist stance.

Semi-structured interviews, documentary research and observations were described. The
data collection, techniques and analytic strategy were discussed. Techniques stated
included matrices and use of qualitative data coding and analysis. This chapter finished by
describing steps taken in the empirical work to try and ensure the validity and reliability
of the findings, which are described in the next two chapters.
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7. KRASNOYARSK CITY ADMINISTRATION BACKGROUND

This chapter presents the framework of regional and local governance in the Russian
Federation, describes the structure of government in Krasnoyarsk krai (region) and
functions of the local government (the Krasnoyarsk City Administration). In addition to
that, the legislative base of the local government is presented together with the policy

implementation and performance management framework.

7.1. Governance framework in the Russian Federation

Russia is a Federation with 85 regions which are known as ‘subjects’ of the Russian
Federation. The structure of the Federation consists of three tiers — municipal (local city
administrations), regional and the federal administration itself. The lowest tier the Russian
municipal authorities (often referred to as “organs of local self-management”) are situated
in a complex territorial governance structure that reflects the Russian Federation’s vast
expanse and ethnic diversity. The precise number of subjects has varied over time, owing
to mergers and other developments. At the end of 2013, there were 85 constituent units,
known as the subjects of the Federation. These are made up of 46 oblasti (provinces), 9
krai (territories), the cities of Moscow, Sevastopol and St. Petersburg (the only 3 cities to
enjoy the status of federal subject) and 26 autonomies with ethnic designations (within

which there are 22 republics, one autonomous oblast and four autonomous districts).

The chief executives of these 85 federal subjects (governors in most cases but bearing the
title of president in the ethnic republics) have since 2004 been nominated by the President
of the Russian Federation and then endorsed by the legislative bodies of the relevant
subjects. However, a phased return to direct election of the heads of the subjects of the
Federation was started in 2013. The administrative sub-units of the subjects of the

Federation are self-governing cities, municipalities, districts and settlements (Figure 2).
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Figure 2. Governance framework in the Russian Federation
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Source: Former Ministry of Regional Development of the Russian Federation, 2013

Local governance in the Russian Federation operates in a framework of federal, regional
and local legislation. Missions, strategies and objectives for local governments are
described in the legislation. In this study the investigation of the implementation of
performance management has involved analysing the federal legislation related to local
governance in the Russian Federation as well as regional legislation and finally local
legislation and plans.

Local governance is considered as an important and essential element of democracy. It is
one of the fundamentals of the constitutional system of the Russian Federation (Chapter 8
of the Constitution of the Russian Federation). It is defined in the Russian Federation as
independent activity by the local population, on its own responsibility, recognised and
guaranteed by the Constitution of the Russian Federation. This involves settling, directly
or through agencies of local government, local affairs which proceed from the interests of
the population and other historical or local traditions.

The legislative base of local government in Russia contains the following:

- Constitution of the Russian Federation
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- Generally recognised principles and norms of international law, international
treaties of the Russian Federation (for example, European Charter of Local Self-
Government)

- Federal Law “On the General Principles of the Organisation of Local Government
in the Russian Federation”

- Other federal laws

- Decrees of the President of the Russian Federation

- Acts of Government of the Russian Federation, federal ministries, as well
constitutions (charters) and other acts of the regional governments (subjects) of the
Russian Federations

Charters of municipalities, decisions adopted at local referendum and other local laws.

The particular law which affects this case study is Law Ne 131-FZ on General Principles
of the Organisation of Local Self-Government adopted in 2003 and in force since 2006. It
established that local self-government should be one of the tiers of sub-federal government
across the whole country. Thus, the country was divided, as per Figure 2, into urban areas
(gorodskoj okrugs) and municipal districts (raions). Below this, the second tier of local
government are the urban and rural settlements. The boundaries of these municipal entities
were established by Regional laws in compliance with the requirements set out in the

federal legislation.

This case study concerns the city of Krasnoyarsk (population of 1.175 million in 2011)
which is the capital and administrative centre of Krasnoyarsk Krai, one of the 83 subjects
of the Russian Federation. It is the second largest subject by territory but also one of its
most sparsely populated. The City of Krasnoyarsk’s importance to both the Krai and the
whole of Eastern Siberia continues to grow. The region and the city are among the more
prosperous places in the Russian Federation and the foundations for further growth are

strong.
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Figure 3. The structure of government of Krasnoyarsk Krai
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As regards what each of these tiers of local government perform, this is established in The
Law on General Principles of the Organisation of Local Self-Government. This law has
established three lists of functions of local importance: one for municipal settlements, one
for municipal raions, and one for cities (see Appendix 5). At the same time, the Budget

Code set up three lists of taxes for each of these types of local government.

These functions typically consist of the organisation of housing and utilities services
(electricity, heating, water, gas and fuel supply, street lights, waste collection) and
provision of social housing for individuals with low incomes. The local governments are
also responsible for basic fire protection, public transportation within the settlements,
intra-settlement road construction and maintenance. Responsibilities also include parks

and gardens, cemeteries and libraries, providing recreational, cultural and sport events.

To provide these services local administrations chiefly use federal or regional funds. A
small part would be from local taxes or other local revenue sources. Moreover, if an area
has more than double the average local tax revenue, then the subject may take up to 50

percent of the excess for reallocation among poorer municipalities.

Because local governments generate a small proportion of their budgets, they have limited
powers of decision making and budget distribution. Federal and regional regulations
stipulate the way local governments fulfil their expenditure responsibilities. In addition,
the Budget Code also imposes constraints on a municipality depending on its level of

subsidization.
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Figure 4. Federal and regional regulations for local budget distribution

Local Government’s Contribution to the
Total budget

Restrictions

0<10%

None

> 10% for two consecutive reporting years

Salary of local officials shall not exceed the
ceilings established by the regional council.

> 30% for two consecutive reporting years

Local spending is limited to matters
explicitly listed as local expenditure
responsibilities in federal and regional
legislation.

> 70% for two consecutive reporting years

- The local government shall sign an
agreement with the regional government to
increase the efficiency of local spending and
enhance collections.

- The local government’s budget is
submitted to the regional government for
approval.

- The regional government audits end of
year local budget execution reports at least
every other year.

The Law Ne 131-FZ assigns to municipal districts a number of functions which should be

performed free of charge to citizens under the Russian Constitution: pre-school, primary,

secondary education, supplementary after classes education (financing includes subsidies

from regional budget), healthcare in general hospitals, maternity care, ambulance services

and environment protection. Municipal districts are also responsible for local issues of an

inter-settlement nature: inter-settlement electricity and gas supply, inter-settlement public

transportation, construction and maintenance of inter-village roads, waste utilization. In

addition, Municipal districts are also responsible for recreation, organisation of cultural

and sport events and libraries.
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Municipalities are free to add more functions to the federal list of functions only if they
have their own resources to support them. If the share of grants (including tax transfers)
in total revenues of a local government is greater than 30% they are not entitled to perform
any functions, other than those established by federal and regional laws. Currently Russia
has 15 main taxes (many of which are just a grouping of smaller taxes based on certain
characteristics) that include ten federal taxes (including the special tax regimes for certain
types of businesses), three regional taxes, and two local (settlement) taxes. Municipal
Districts have only two own taxes while settlements rely on the federal assigned taxes only

and have no own taxes at all.

This case study, Public Administration of Krasnoyarsk city, as well as any other city in
the Russian Federation, is one of the gorodskoj okrugs (cities) and includes functions of

both municipal settlements and municipal districts.

This case study focuses on the Social Policy Department and its branches which are senior
managerial municipal levels of government in Krasnoyarsk city. The department co-
ordinates and manages activities related to city public services, such as social care, health
care, youth services, culture, education and learning, and sports. The Department supervises
the activity of 6 branches and 561 different public organisations, such as the centres of
social services and social help for family and children, the crisis centres for women, the

youth centres, educational and health establishments, sport schools and others.

In addition to that, this Department develops and implements short-term and long-term
target programmes, which have a direct influence on the standards of well-being and the

quality of life.

7.2. Krasnoyark krai background

Krasnoyarsk Krai is one of the Russian Federation’s most important regions in terms of
natural resource wealth. Altogether, it accounts for around 80% of the country’s nickel
production and is the largest producer of nickel in the world (16.7% of global supply in
2010). It also holds 75% of Russia’s cobalt, 70% of its copper, 16% of its coal and 10%
of its gold extraction. More than 95% of the country’s known resources of platinum group
metals (PGMs) are located within the Krai, which also produces 20% of the country’s

timber.
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Over the years, though, the difference between the Krai’s per capita GDP and the national
average has been growing — though both have been rising. In 2005, GDP per capita in the
Krai was just over 20% above the national average; in 2011, it was roughly 32% higher
than the national average. The economic activity of the Krai is dominated by the
abundance of natural resources and cheap energy (notably through the Krasnoyarsk Dam
on the Yenisei), which enables it to export both unrefined minerals and energy-intensive
commodities. The Krai has been able to benefit from the surge in the world prices of
commaodities since the beginning of the millennium. It is worth noting, however, that the
geographic distribution of value added creation in the Russian Federation is highly
concentrated in Moscow, and in 2011 the GDP of the Krasnoyarsk Krai only represented
12% of that of Moscow. Even so, the Krai remained the largest economy in the Siberian
Federal District in aggregate and by far the most productive in per capita terms. Overall,
the Krai must be regarded as among the Russian Federation’s more successful regions

economically.

7.3. Krasnoyarsk policy implementation: regional and local levels

The Kransoyarsk krai governor gives the main policy directions and monitors the
achievement of policy objectives. The Krai government and its sectoral ministries develop
state-supported mechanisms for regional development, finance and implement regional
policy measures, performance management and control the effective use of funds. The
budget is also overseen by the Krai Ministry of Economics and Regional Development,
which is responsible for implementing regional performance management and
measurements. The objectives of regional policy in Russia have changed over the past 20
years. During the 1990s, it was opaque, largely ad hoc and focused on: 1) supporting the
poorest regions; and 2) responding to political pressure from stronger regions for fiscal
privileges and greater autonomy. This changed in the early 2000s as bilateral agreements
between the centre and the regions were scrapped and the system of fiscal federalism was
reformed. Nonetheless, the transition to a modern, growth-oriented regional policy is
incomplete. There is still a tension between the need for sustained federal support to very
poor regions and the desire to foster the emergence of growth centres that might aid
economic diversification, but might also reinforce inter-regional disparities. In reality,
most regions (and most citizens) fall between these two groups. The problem of devising
appropriate regional development strategies is most acute in the large number of cities and
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towns organised around a single branch or enterprise — the so-called mono-cities. These
are cities whose economy is dominated by a single industry. Attempts to restructure them
have met with little success. Today, the three most important objectives of regional policy
are to: 1) reduce inter-regional disparities in per capita income; 2) promote inter-regional
co-operation; and 3) ensure the provision of quality of public services in sparsely
populated areas (OECD, 2015).

While fiscal resources and decision-making power are now far more concentrated in
Moscow than they were 10-15 years ago, regions play an important role in the
implementation of policy. Large investment programmes are mostly implemented in co-
operation with federal and regional institutions. The government of Krasnoyarsk Krai thus
designs its own territorial development policies, strategies, programmes, governance
partnerships, public-private partnerships (PPPs) and special economic zones (SEZ) within

the framework established by federal legislation and policy.

The Krasnoyarsk City local government has struggled to adapt to changes in the system
of fiscal federalism. Before 1990, the organs of local self-management (which will
hereafter be referred to simply as “local governments”) were responsible for tasks which
were defined at higher levels of government. Soviet law reformed local governments in
1990, endowing them with tasks of “local importance”. Since then, the rules and
responsibilities of local governments were redefined in subsequent laws and reforms. In
1991, the Russian law consolidated the concept of local self-management as a self-
standing local level of responsibility, including detailed regulation of elected local
councils, which contributed to the decentralisation of governance in Russia. In 1993, the
federal constitution gave shared legislative powers over local governments to the federal
and regional levels, adding that “organs of local self-management can be endowed, by law,
with specific state tasks”. A list of “issues of local significance” for cities, municipal
districts (raions) and municipal settlements (urban and rural) was issued in the 1995 Law
on “General Principles of the Organisation of Local Self-Government” (Federal Law 154);
and a list of taxes to be levied by different types of local governments was defined in the
Budget Code (Vetrov and Zaitseva, 2005; World Bank, 2009). The state’s ability to assign
“issues of local significance” to municipal districts and urban areas was reinforced through
a 2003 reform that refines the list of specific tasks assigned to each level of local

government (e.g. settlements and municipal districts). Since 2003, all settlements and
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districts of more than 1000 inhabitants have to establish a local authority to carry out

delegated tasks.

Local government serves a dual function, being accountable to local voters at the same
time as having to implement federal government functions and expenditures. The main
actors in local government are the mayor or head of municipality, the city manager or head
of the municipal administration, and the local council. Local councils are assigned to
exercise “control over the discharge, by organs of local self-government and its position-
holders, of their local level responsibilities”, thus monitoring the implementation of

delegated tasks from the state (Wollmann and Gritsenko, 2009).

7.4. Performance management implementation framework

There are two main categories of Performance Management tools in Russian executive
agencies. The first category is the goal-setting and planning tools that ensure the unity of
policy, the second is executive instruments that enable achievement of goals and
objectives. In addition to that, performance management instruments include strategic
documents, performance assessment and monitoring instruments and incentivizing tools,
which are used to reward individual performance of civil servants. All of these documents
are related to a performance management system implementation in the Russian
Federation (Zhigalov et al. 2009). The Performance Management Framework is illustrated

in the figure 5 below.
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Figure 5. Performance management framework in the Russian Federation
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One issue is that performance indicators used in the spectrum of documents are not
harmonized. Some of them are used in several tools, others are unique to a particular
programme or strategic document. Performance indicators for regional and local

governments are demonstrated in Appendixes 3 and 4.

Though this study focuses on the challenges of performance management implementation
in local governance, some of the performance indicators are similar to regional

performance. So discussion of this is included as well in the way it impacts on local

! Presidential Decree of 28.06.2007 Ne 825 "On the evaluation of performance of the executive authorities
of the Russian Federation™.
2 Presidential Decree of 28.04.2008 Ne 607 "On the evaluation of performance of local governments in
urban districts and municipal areas".
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performance. In large part, this stems from the tendency to hold governors and mayors, in
particular, responsible for all kinds of outcomes in their regions and cities, from growth
and investment to health and mortality indicators. Such pressures tend to lead to “manual
management” — the tendency of policy makers to rely on direct, ad hoc interventions rather
than stable regulatory and policy frameworks — and also it tends to weaken incentives to

take a longer-term view.

Initiatives aimed at introducing performance management implementation into Russian
public sector operations may be traced back to 1998 (Blokhin, 2011). This period may be
characterized as an institutional shift. The focus of the federal government’s attention has
moved away from managing political and economic crises towards managing and
supporting steady economic growth and development. The federal government has turned
to the questions of efficiency and effectiveness and attempted to use performance

management as means of rationalizing the public sector.

According to Blokhin (2011), at the outset, the federal government did not have any grand
design of how the public sector should be structured. Reforms were implemented ad hoc
to enable the regional and local authority managers to absorb the unprecedented amount
of money that flooded from the federal budget. State incomes in the early 2000s grew as
prices of oil climbed to record levels. As chronic deficits of public budgets were becoming
an issue of the past, it was becoming more and more obvious that public sector agencies
were unable to focus on strategic priorities; it was run in the mode of crisis management
and had insufficient instruments or capacity to set and pursue clear objectives.
Performance management was one of the activities undertaken by the federal government
to overcome these challenges. First, they were designed in federal ministries and agencies

and then rolled out to regional and local governments.

As the reforms progressed, it became more and more apparent that an integrated approach
to performance management would resolve many of issues of public administration
development. Indeed, achieving performance targets linked to strategic objectives set out
in the Presidential Addresses to the Parliament and the Medium-Term Socio-Economic
Development Program calls for the provision of adequate resources to meet these targets
(thus linking results with funding). Moreover, managing the process of achieving these
targets requires performance management at the regional level and local level, as well as

at the individual level.
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8. FINDINGS OF THE STUDY

The chapter presents the results of the qualitative data collected in the Krasnoyarsk City

Administration. The findings address the following three research questions:

1. What is the actual process of performance management implementation in the
context of Russian local government?

2. What are the attitudes and perceptions of the local managerial staff regarding the
performance management purpose and implementation?

3. What are the major challenges encountered so far at a local level?

This chapter draws findings together to provide an explanation for the implementation of
the performance management system. The structure of the chapter is organised in
accordance with Brudan’s integrated performance management model (2010) to present
the findings. This model is used to explain and analyse the internal processes of
organisational change at three different levels of the organisation — strategic, operational,

and individual — as described in subchapter 4.2 of the study.

Based on the literature review of the barriers and challenges to performance management
implementation analysed in Chapter 3, the findings reported here are concerned with the
range of the conceptual categories. These categories emerged from the axial coding
process that followed the open coding phase of the data analysis. A detailed description of
this process was outlined in Chapter 6, which explicates the study methodology.

First, the “core barrier categories” were selected at the strategic, operational, and
individual levels of the Krasnoyarsk City Administration. During this stage, a category of
barriers found from the results of the semi-structured interviews, documentary research,
and participant observation of the staff meetings was selected as the “core category”.
Second, for conducting further research and for expanding the scope of the study, all
categories were narrowed to different challenges as “subcategories”. Table 9 lists the core

categories of the study.
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Table 9. Core categories of challenges in the implementation of performance

management in Krasnoyarsk City Administration

Core categories at strategic level

1. Unstable foundation for implementation of PM
2. The lack of engagement in the planning process
3. Hierarchical culture barriers
4.  Lack of teamwork
Core categories at operational level
1. Understanding of PM concept as an instrument of control rather than a managerial tool for
services improvement
2. PM as a mechanism of “punishment”
3. PM responsible for creating difficulties in reporting
4. Budget span of control
Core categories at individual level
1. PM not linked to individual performance as a result of the lack of motivation
2. Fear of open discussion of the PM results
3. Lack of confidence in the PM implementation

Core conceptual subcategories from the data analysis are included to support the findings.

Numbers are attached in tables to show the range of experiences that individuals have

about a particular phenomenon.

8.1. Challenges at the strategic level

This subchapter presents findings of performance management implementation at the

strategic level in the Krasnoyarsk City Administration. In this respect, it was important to

explore the level of understanding and usage of the performance management concept

within the organisation. At this strategic level, the following questions were relevant in

order to explore performance management implementation:

Is the strategy being implemented in order to achieve the Krasnoyarsk local

government’s objectives?

Is the mission clearly defined?

Are key stakeholders of the Krasnoyarsk City Administration engaged in the

planning and design of the PM implementation?

Moreover, there were other questions (detailed in the interview guidelines), which would

throw further light on the strategic level of the implementation.
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The conceptual categories and subcategories for strategic level were identified in the data

analysis, as presented in Table 10.

Table 10. Core conceptual categories and subcategories at the strategic level of

performance management implementation in the Krasnoyarsk City Administration

Core Categories Sub-categories

Strategic level

1.1. Mission of the organisation is unclear.

1.2. Functions and tasks are not linked to the PM implementation.
1.3. Goals and strategy are unclear.

2. The lack of engagement in 2.1. System planning is not coherent.

planning process 2.2. Staff is not encouraged to think about common objectives and
target

2.3. The settings of objectives and targets is not linked to the
organisation’s strategic plan.

2.4 There is a lack of involvement of both the internal and external
stakeholders in planning.

1. Unstable foundation for
implementation of PM

3. Hierarchical culture 3.1. Junior and middle management do not participate in strategic
barriers planning.
3.2. There is a lack of communication between top, middle and junior
management

3.3. There is a lack of communication between senior management
and the regional and central levels of the government.

4.1. There is a lack of a sense of ownership developed from working
4. Lack of teamwork together.

4.2. There is ineffective communication within the team.

The data revealed that the foundation for the implementation of PM is unstable. The
barriers and challenges to the implementation were caused by the fact that the new PM
system had been designed at the federal level without the engagement of the regional and
local governmental representatives. Once the new PM system was assigned to the regional

and the local level, managers faced challenges.

Although managers have described what the city administration does and what their
individual responsibilities are, they are not aware of the long-term targets and outcomes.
The mission of the organisation is not defined. Data analysis revealed that the strategy of
the Krasnoyarsk City Administration is not clear for the managers. The organisation does
not publish clear strategies and values, and does not promote them to every individual staff
member. The staff is not aware of how their role contributes to the achievement of the

objectives of the whole organisation.
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The implementation of PM has unclear goals. It results in a content that does not suit the
needs of the public administration at the local level, and its departments and units. The
performance indicators framework is allocated to the higher levels of the governmental
system, and a lot of information is collected and measured. Therefore, the key performance
indicators established for local authorities do not define those factors that the institution
needs to monitor locally. It is unclear from performance indicators how successful the

public administration is and what its progress is towards its long-term organisational goals.

8.1.1. Functions versus services

The investigation of the mission, strategy, and objectives of the organisation was

conducted through semi-structured interviews, documentary studies, and observation.

The mission of the local government in Krasnoyarsk city is not clearly defined in official
documents. However, we found the main goals in the official website of the Krasnoyarsk

public administration.

“The main goals of the city government are the creating of a favourable environment;
protecting health; providing greater access to education and culture; implementation of
social protection and personal security; and the maintenance of social and national

reconciliation” (available at www.admkrsk.ru).

Documentary research reveals that definitions of “service” or “customers” are not
presented in legal acts and laws. For example, in a typical regulation about a social and
rehabilitation centre for underage children (Governmental Regulation of the Russian
Federation of November 27, 2006, No. 896), the description of “service delivery” or
“customers” is not presented. Instead, the words “municipal tasks” and “functions” are
used to describe a public organisation which provides temporary accommodation for
children in difficult circumstances; takes part in finding and eliminating reasons and
conditions promoting the neglect of children; assists in rehabilitation of the social status
of children at school, work, and residence; and assists in returning children to their

families, among other tasks (Romanov, 2008).
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The same approach of describing public service delivery as either “social aid” (Rus.
Coyuanvras nomoww), “social support” (Rus. coyuanvhas noodoepoicka), Or as the
“functional tasks” (Rus. ¢pynrxyuonanwusie 3adaqu) of institutions and agencies is found in
the other regional and federal documents that define the delivery of public services to
citizens. The National Standards of Public Services suffers from the lack of concrete terms

and definitions, and clearly defined tools of performance management implementation.

The other examples are the National Standards of the Main Categories of Public Services
Number 52143 (Nacional'nyi standart Rossiiskoi Federacii, GOST R 52143-2003, 2003)
and the Quality of Social Services (Nacional'nyi standart Rossiiskoi Federacii GOST R
52142-2003, 2003), which contain a list of the different public services and quality
requirements. However, these standards define public services as “social aid” and “social
protection” of citizens in “difficult life circumstances”. For instance, the National Standard
number 52142 uses the term “assistance to citizens in receiving services provided by social
services”, thus presenting unclear definition of social services. The definition of public
services as “social aid” or “protection” in “difficult life circumstances” is used widely in
federal acts, regional laws, and guidelines. It provokes the misunderstanding and misuse
of the meaning of public service delivery by agencies and professionals without defining
the concrete content, methods, and expected outcomes of the public services. This
phenomenon restricts the institutional transition from an assessment in terms of “bulk” to

an assessment in terms of outcomes.

It has to be noticed that the legal documentation does not operate by the term “service
delivery” or “service providing”. All financial documents, federal laws, and local acts
operate by the terms “functions”, “municipal tasks”, and “subventions”. The terminology
used to define public services is not explanatory (e.g., starting from “providing social
assistance”, “assisting with medical help”, “legal assistance” to “socially vulnerable
categories of citizens”) and in a number of cases, does not describe the meaning and
content of public service but its form (e.qg., for services such as psychological consultations

for families with children).

The Governmental Regulation of Krasnoyarsk Region number 459, which is dated January
17, 2005, provides more accurate and detailed definitions of service delivery to elderly

people and disabled people. However, this regulation also consists of many ambiguous,
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declarative, and general features, e.g., social and psychological services including such
services as psychological correction, psychological training, and support of client’s

physical and mental well-being, among others.

Documentary research revealed that it is essential to develop more accurate and
differentiated characteristics of public services and service delivery types. The data
revealed that the local government concentrates on functions whereas the customers tend

to regard these as provision of services.

Performance management implementation at the strategic level should be linked with
organisational mission and objectives, as we have noted in the literature review. On the
one hand, the study’s interviewees had a good idea of the decisions and actions that they
were responsible for in the Krasnoyarsk local government. Local authority managers
clearly described the work of the city administration, and the roles and responsibilities of
their department. However, the statement of mission of the Krasnoyarsk City
Administration was not clearly seen from the third number of answers, as illustrated in
Table 11.

Table 11. Categories portraying challenges concerning the mission, strategy, and

goals of the organisation at the strategic level of PM implementation

Category Sub-categories Frequency of | Frequency of response among different levels
response of management
among all number (%0)
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1.1. Mission of the
unclear
L Unsta_\ble 1.2. Functions and
foundation for .
implementation | [2SKs are notlinked | 28 (439¢) 16 (34%) 8 (72%) | 4 (66%)
to the PM
of PM . .
implementation
1.3. Goals and 30 (46%) 29 (60%) 1(9%) | 0%
strategy are unclear

Thus, a considerable number of interviewees (45%) considered that the mission of the
organisation was unclear; almost the same number (43%) noted that their functions and
tasks were not linked to the performance management implementation. Of the 65
interviewees, 30 (46%) suggested that the goals and strategy, and their relation to

performance management implementation was unclear. It is interesting to notice that the
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senior and middle management could describe the goals and strategy of the organisation
whereas 29 of the 48 junior managers interviewed (60%) were unclear about the same
question. In general, almost half of the Krasnoyarsk managers found the question about

the mission of the organisation “not easy” or “difficult to answer”.

A smaller yet significant number (36%) of interviewees indicated that many Russian
public organisations and agencies do not have clearly articulated missions. While local
authorities operate with direct instructions and guidelines from the central and regional
governments, these instructions refer to functions that do not relate directly to the mission
or the services. Thus, a significant number of respondents (45%) either could not
determine or did not know the organisation’s mission, or tried to describe it in their own

words.

Observations from the regular departmental meetings on performance management
implementation and other topics revealed that when challenged, managers appealed to
federal or regional legislation and act strictly according to the formulation of functions
described in official documents. Thus, delivering functions and accomplishing tasks are
not linked to performance management implementation directly. The senior management
of the departments have put forth this question to the top management of the Krasnoyarsk
City Administration in order to change this practice and award the employees who perform
better than the others; however, the legal framework to implement this change is absent.
Thus, the mechanism of linking the individual to the organisational performance cannot

be developed without a legal framework.

8.1.2. The lack of engagement in the planning process

While performance management is designed and its implementation planned at the federal
level without the involvement of local government representatives, internal organisational
planning at the local level also does not include junior staff in the planning process.
Moreover, middle and junior management members are not involved in deciding how to

implement the PM system.

According to observation, the local authority has a system of cross-departmental planning
(weekly and monthly planning procedures), which are regulated by the internal guidelines

of the Krasnoyarsk City Administration (Local act number 37, 2006). All planning
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documents should be collected by each department and sent to the Mayor’s office, where
the organisational plan for the whole city for a week and a month should be developed and
circulated. These documents consist mostly of different public city events, where the
Mayor, other senior officials, and the media should be present. Long-term target program

activities and outcomes are not included in these planning procedures.

Table 12. Categories portraying challenges concerning the mission, strategy and
goals of the organisation at the strategic level of PM implementation

Category Sub-categories Frequency of Frequency of response among different
response levels of management
among all number (%
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1. The lack of 1.1. System 42 (64%) 36 (75%) 5 (45%) 1 (16%)
engagement in planning is not
planning coherent
process
1.2, Staff is not 38 (58%) 32 (66%) 6 (54%) 0

encouraged to think
about common
objectives and
targets

1.3. The settings of 27 (42%) 18 (37%) 5 (45%) 4 (66%)
individual
objectives and
targets are not
linked to the
organisation’s
targets

1.4. There is a lack 17 (26%) 4 (8%) 8 (72%) 5 (83%)
of involvement of
both internal and
external
stakeholders in
planning

Of all the interviewees, 42 (64%) pointed out that with the implementation of performance
management, they needed to set objectives weekly, monthly, and annually for each
department. However, the system planning to achieve this was noted as being
“fragmented”, “not cohesive” and “not always open” for everyone. Under “not open”,
managers meant that they only knew of events and activities inside their department; the
other departments’ priorities and events for the upcoming week and month were not

usually known.
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Although each person has to regularly set up the plan for his/her activities — which the
head of the department compiles into the common plan and sends to the top management
— the whole plan of either the department or the whole organisation is not distributed
among all the levels. As a result, 38 of the interviewees (58%) mentioned that nobody
encouraged the staff to think in terms of having common objectives and targets for the
whole organisation. There were no common meetings with the staff to discuss targets and
objectives. Interviewees were concerned that the regular plans mentioned above tended to
concentrate on media activities such as “events for citizens, e.g., City birthday, economic
forums or sport marathons”, “media conferences with journalists”, and “social actions”,
such as the “for clean city and Siberia”. Interviewees also noted that the existing planning
paid little attention to the setting up of objectives and targets. In addition, only 27 of the
interviewees (42%) pointed out that the individual objectives and targets were not linked

to the organisation’s objectives and targets.

Data analysis revealed that key stakeholders were not involved in the performance
management implementation. More than a quarter of the interviewees noted the lack of
engagement from the internal and external stakeholders. The interviews revealed two
weaknesses concerning stakeholders’ involvement in performance management

implementation procedures in the organisation selected for the case study.

First, local managers did not involve the customers (as the external stakeholders) in the
development of performance management or in the discussion of its implementation. For

example, the following is an illustration of this aspect by the local authority manager:

“The process of decision making is very closed, we do not always involve the public in
developing the performance management. Key points come from the central or regional
government, at the local level we just elaborate and make it happen usually ... There is an
annual event “City Forum”, where we invite everyone who wishes to discuss our strategies
to raise their points of view and to give us a feedback for particular questions, however,
our citizens are not really active and not a lot of them come to this Forum to contribute.”
(Interviewee 19, 16/07/2013)

Second, more than half of the interviewees noted that junior and middle management are
not engaged in the strategic planning process of the departments and units. However, the
employees were required by the top management to report on the progress of their work
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in relation to the outputs of the strategic plan without clearly understanding the rationale
or importance of this reporting. As a result, more than half of the lower level employees
demonstrated, in the interview, a lack of commitment to formally reporting their functions
and tasks concerning the outputs of the strategic plan to the senior management. The
reason for this was the lack of understanding of the employees’ expectations on the part
of the operational level of the organisation, as well as insufficient information relating to
the operational constraints in implementing the performance management procedures. The

following lines from the interview illustrate this aspect:

“We never know what and how they decide about the planning and reporting on the top.
The letter comes to everyone with tables to complete. There is a lack of the explanations
on how to describe figures, what exactly this narrative report should include etc. We try
to prepare different information in several ways in order to show all aspects from different
sides and not to miss anything... We never know how we perform compared to the other
city administrations.”

(Interviewee 21, 26/09/2013).

Another issue highlighted in the documentary research was an absence of the reporting to
external stakeholders (citizens). Reporting on a regular basis to the external stakeholders
on performance measurement activities and the achievement of the strategic plan is never
carried out. In addition, there was no intensive evaluation and timely feedback on the

achievement of the strategic plan.

The documentary research revealed that local managers did not target programmes for
more intensive evaluation based on the achievement of the goals and objectives of the
strategic plan that the organisation has developed. The department did not benchmark
performance measurements against other local governments to determine the effectiveness

of its strategic initiatives.

8.1.3. Hierarchical culture barriers

The hierarchy amongst employees is rigid in Russian public organisations with strict rules
and procedures that need to be followed. A top-down approach is common in the public
sector organisations. This hierarchy influences the performance management

implementation. As we mentioned in the previous section, members of the junior
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management was not involved in the organisational planning process but were required by
the senior management to provide reports on their working activities without
understanding the rationale and importance of such reporting. More than half of the junior
management and a majority of the middle management perceived the activities of
preparing such reports as extra workload that was not directly related to their routine tasks.
This is an example of the barrier of top-down hierarchical culture within the organisation,
which did not help to communicate to the staff at all levels the importance of achieving
results as per the organisational plan. Nearly half of the interviewees indicated the lack of
communication between the senior, middle, and junior management. Table 13 presents

data related to the hierarchical culture barriers.

Table 13. Categories portraying challenges concerning hierarchical culture barriers

at the strategic level of PM implementation

Category Sub-categories Frequency of | Frequency of response among different
response levels of management
among all number (%0)
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%0)
1.1. Junior and 41 (63%) 31 (64%) 10 (90%) 0
middle

1. Hierarchical

. management do not
culture barriers

participate in
strategic planning
1.2. There is a lack 37 (57%) 28 (58%) 9 (81%) 0
of communication
between top,
middle, and junior
management

1.3. There is a lack 17 (26%) 4 (8%) 7 (63%) 6 (100%)
of communication
between senior
management and
regional and central
levels of
governments

Data analysis revealed that the junior and middle management expected the top
management to maintain regular contact with them in order to provide supervision and
support in performance management implementation; at the same time, top leaders rarely
ever contacted them. Interviewees also noticed that the lack of regular catching up and
departmental review meetings did not positively influence performance management

implementation. Additionally, 28 junior managers (58%) mentioned that the limited
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interaction between the heads of departments and units made it difficult for all members

to implement performance management.

There was concern from all senior management that the regional government had limited
interaction with local leaders in terms of providing support to make the task of overseeing
performance management implementation less difficult. As some of the heads of
departments explained, they sent written reports to regional governments but rarely ever
received a feedback. Moreover, senior managers had not heard from or had not been
visited by any representative from regional or central governmental agencies. One of the

interviewees illustrated this issue:

“As a Head of Department | expected that someone from the regional government would
keep regular contact with us to guide on implementation of performance management, but

unfortunately this has never happened”

(Interviewee 5, 14/06/2013).

More than half of the middle management and a third of the senior management indicated
that neither the central government nor the regional agencies had visited them to check the
progress of the implementation process, and nobody had discussed the challenges that they
faced. Monitoring the progress of the implementation was not organised at the federal and
regional levels, and advice was not provided. About one-third of the interviewees
complained that regional leaders had a tendency to present only favourable information
for the media, such as the opening of new children centres, and sport and culture events in

the city. One of the interviewees stated the following in this regard:

“Top management and politicians show up in local main stream media when they wish to
talk about transformation or success in achievements that they want to see performance
management to be implemented but never make follow ups”.

(Interviewee 51, 28/06/2016)

The regional government’s failure to liaise with the local government was construed by
the interviewees as being a major setback to the senior management’s efforts to oversee
the implementation process. The regional level was not available to discuss performance
management implementation with the local government, and to give them enough support

as the overseers of the implementation process.
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8.1.4. Lack of teamwork

Data analysis revealed the lack of teamwork and poor communication. However,
performance management is a process in which managers and employees work together
as a team to plan, monitor and review an employee’s work objectives and overall
contribution to the organisation. This is not a common practice in the Krasnoyarsk City

Administration.

A small number — less than half of the interviewees— noted that the idea of collective
working, planning and implementation of performance management had not been a
common practice in the administration. A considerable portion of the interviewees viewed
the need to work collaboratively within the department and across departments to achieve
results. Table 14 illustrates the categories concerning the lack of teamwork in performance

management implementation.

Table 14. Categories portraying challenges related to the lack of teamwork at the

strategic level of PM implementation

Category Sub-categories Frequency of | Frequency of response among different levels
response of management
among all number (%0)
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1. Lack of 1.1. Lack of 37 (57%) 30 (62%) 4 (36%) 3 (50%)
teamwork working together in
PM implementation
1.2. Ineffective 26 (40%) 21 (43%) 3 (27%) 2 (33%)
communication
within the team

A signification portion of the interviewees (57%) revealed that the idea of building the
team should be a priority. They claimed that the top management was too busy to organise
internal team meetings to update everyone on the organisation’s progress and to check the
status of performance management implementation. The quotation below is the illustration

of the lack of teamwork:

“Teamwork and common meetings could give a chance to feel that you are not alone, that

you are a part of the great team where everyone appreciates your personal input to the
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implementation of performance management and all what everyone has done. We do not

feel the team spirit”
(Interviewee 63, 15/09/2013)

Interviewees also revealed that the complexity of completing work in the performance
management implementation process required team trainings, team assessments, team

meetings with feedback process, and effective communication within the team.

8.2. Challenges at the operational level

This sub-chapter presents findings related to the performance management
implementation at the operational level of the Krasnoyarsk City Administration. This level
focuses on the achievement of operational objectives of the organisation as a whole and
that of each department separately. Although the operational level has a link with the
organisational strategy, the focus here is more functional/tactical. At this operational level,
the following questions are relevant in order to explore performance management

implementation:
1. Is each department and each short-term/long-term program meeting the targets?
2. How are operational activities supporting the organisational strategy?

3. Are activities and projects efficient enough or is optimisation necessary?

The conceptual categories and subcategories for the operational level that were identified

in the data analysis are presented in Table 15.
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Table 15. Core conceptual categories and subcategories at the operational level of

performance management implementation in the Krasnoyarsk City Administration

Core Categories Sub-categories

Operational level

1.1. PM system is a Western mechanism to control managers.

1.2. PM involves a number of indicators and measurements adopted by the

1. Perception of PM by central government to control local expenditure.

managers 1.3. PM is a system for reporting to central and regional governments.
1.4. 1t is difficult to understand the importance of PM and train staff.

2. PM as a mechanism of 2.5. PM is a mechanism for controlling results and budget.

“control and punishment” 2.6. PM is a mechanism of “punishment”.

3.1. There is a lack of clarity on how to present information in reports.

3.2. A number of performance indicators do not show the whole picture of

3.PM creating difficulties in the local area and the work of public administration.

reporting

3.3. Performance information is difficult to collect.

3.4. There is no instrument to keep customers informed about performance.

4.1. Multi-tier budgetary system creates difficulties locally, and the local
4. Budget span of control budget consists of regional, central, and local budgets.

4.2. PM creates new budgetary control through increasing decentralisation.

The analysis of data revealed that the PM system was not fully functional at the operational
level. Managers perceived performance management as a mechanism of control and
punishment rather than a managerial tool for improvements. Organisational members took
a dislike to the PM system, which in their view supplied the information used to penalize
them. Reporting on key performance indicators to regional and central governments was
complicated and difficult for local managers. Regional and central governmental managers
did not provide appropriate support and training for staff at the local level. In addition,

insufficient resources and the lack of HR capacity complicate PM implementation.

8.2.1. Perception of the PM concept by managers

The data revealed that the PM concept was perceived by local managers as a system
adopted by the central government from Western countries and one that provides a
function of control. Analysis of the interview data revealed that managers found this
system to be a framework designed to report to federal and regional governments. Table

16 presents categories and subcategories related to the perception of the PM system.
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Table 16. Categories portraying challenges related to perception of the PM system

by managers at the operational level of PM implementation

Category Sub-categories Frequency of | Frequency of response among different
response levels of management
among all number (%)
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1.1.PM system is a 17 (26%) 9 (19%) 3 (27%) 5 (83%)

Western mechanism
to control managers
1.2.PM involves a 50 (75%) 39 (81%) 8 (72%) 3 (50%)
number of
indicators and
measurements
which came from
central government
to control

1.3. PM is a system 33 (50%) 19 (39%) 9 (81%) 5 (83%)
for reporting to
central and regional
governments for
monitoring
expenditure

1.4. Itis difficult to 13 (20%) 0 8 (72%) 5 (83%)
understand the
importance of PM
and train staff
accordingly

1. Perception of
PM by managers

Performance management system and its implementation in the public sector was seen by
nearly one-third of the interviewees as a “fashionable managerial tool”, which had come
from the Western world “to control”. Referring to the implementation of performance
management in local governance, interviewees stated that they understood the purpose of
such implementation as a mechanism of budget control by the regional and federal

governing bodies.

The majority of managers named performance management as a system that consists of
numbers of indicators at the federal, regional and local levels, which they have to use to
develop plans and programmes to control results and reporting. The following statement

from an interviewee illustrates this point of view:

“...It is the solution to make municipal managers to be responsible for their work and
show their results...it is relevant to demonstration of the results to the central government
...it shows them how well we work™
(Interviewee 12, 14/05/2013).
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Nearly one-third of the local managers associated the PM system with the indicators that
they are “central government created” and are used for “reporting and documentation”.
Also, out of all the interviewees, 33 (50%) were concerned that they did not know the
purpose for which they could use information from the indicators other than for reporting

about expenditure to the central government.

The documentary research revealed that each target program was an official document,
allocated in the Krasnoyarsk Administration website, and included indicators and results
to be achieved in the planning period of time. Analysis of the reports revealed that
managers of the local public administration reported on quantitative outputs, rather than
on outcomes, at the end of the program activities. For example, a report on implementation
of the City Target Program “Development of accessible urban environment for disabled
people with wheelchairs in Krasnoyarsk city” for the years 2011-2014 demonstrates the
effectiveness of the “use of financial resources in general and separately for each year”.
The target of the program was to improve disabled people’s access to the public services’

buildings in the city. To achieve this goal, the following objectives had been identified:

1. Creating new conditions for movement in an urban environment with limited
mobility (availability of transport infrastructure of the city);

2. Creating new conditions for unimpeded access to people with limited mobility
services to the municipal social institutions of the city by strengthening the
material-technical base and expanding the list of municipal services for certain
categories of people with limited mobility (these include access to information
resources, services such as the “social taxi”, and rehabilitation, among other

things).

Different quantitative performance indicators in the report have been implemented such
as the following:
- the number of ramps, furnished and acquired in municipal public organisations of
the Krasnoyarsk city
- The number of purchased units of transport for the organisation of transportation
disabled people (called "public taxi™)
- The number of public organisations, equipped with rehabilitation equipment.

159



However, there is a lack of outcomes. For example, one of the performance indicators is
the number of ramps acquired by the local public service organisations of the city such as
hospitals, policlinics for healthcare services, and culture service buildings. However, there
was no evidence that actual access to the buildings had finally been achieved. The ramp
near the building with the old narrow corridor does not provide the necessary access. One

quotation is very illustrative:

“Budget was allocated particularly for the construction of the ramps to each municipal
building. We cannot use the budget for the other purposes. Arguably the new ramp to the
building was not necessary as the narrowness of a corridor inside would prevent a
disabled person from entering further into the building by wheelchair, but nobody
analysed this and nobody measured if it will be enough space for the wheelchair indoor
or not. We had to spend the money that are given on purpose, otherwise we will receive
less next time if we do not perform, everything is under control...”

(Interviewee 36, 19/03/2014).

We found evidence of citizen dissatisfaction (Report on annual citizens’ satisfaction
survey on quality of public services in Krasnoyarsk city, November 2012). According to
the annual sociological citizens survey, disabled people had claimed that despite the fact
that 61 ramps have been constructed in the public sector buildings, some of the healthcare
centres (policlinics) have been designed in an old-fashioned way and provide narrow
corridors for wheelchairs. In such cases, even if a ramp to the building exists, there is a
problem for wheelchair-bound people to manoeuvre the wheelchair inside the building.

Therefore, the access to the doctor room with modern wheelchairs is still problematic.

This fact demonstrates a possible inability to think through all aspects of service provision
in order to meet citizens’ needs. If so, this is not just a challenge for performance
management implementation but goes beyond that into how local government deals with

complex issues of service provision. This is outside the scope of our study objectives.

An overwhelming majority of senior managers reported that they did not have confidence
in the success of the performance management implementation itself. They thought that it
was just a system of indicators for reporting. When the senior managers met more junior
staff, these junior employees asked them about the relevance and value of the performance

management system. Previously, these senior managers had failed to train their staff to
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understand the importance of implementing the performance management system because
they also “do not understand the benefits for city administration”. One of the senior

managers argued as follows:

“We cannot train our staff to understand the importance of implementing the performance
management because we also misunderstand. We always collected different data for
Rosstat (Federal Statistics Agency) and had a lot of figures to report on. Why do we have
to collect more and more indicators on the top of existing data collection? We can’t even
provide handouts as they do not exist, so, people do not see the reason to implement

’

something that does not benefit them’
(Interviewee 21, 14/05/2013).

Almost one-fifth of all interviewees also noticed that regional and federal civil servants
did not organize local trainings to contribute to understanding and implementing this tool.
The lack of training from the majority of senior management was seen by the junior staff

as a lack of commitment.

8.2.2. From PM as a tool for improvement to PM as a tool for control and punishment

It is interesting to notice that 32 (48%) of the local managers argued that performance
management is used either as an instrument for “control” or “punishment mechanism”.
Analysis of the interview results concerning understanding of the PM concept among
interviewees revealed that the PM concept was perceived as a mechanism of control and
punishment rather than a managerial tool for improving organisational performance or

service delivery. Table 17 illustrates these findings.
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Table 17. Categories portraying challenges related to perception of PM system as a

mechanism of control at the operational level of PM implementation

Category Sub-categories Frequency of response among
Frequency of different levels of management
response among number (%)
all pal;tzltélspants, Junior Middle Senior
number (%) N =48 N=11 N=6
1.1.PMisa 32 (48%) 23 (47%) 5 (45%) 4 (66%)
1 PMasa mechanism for
ﬁechanism of controlling results
“control and and budget
X - 1.2.PMisa 34 (52%) 30 (62%) 4 (36%) 0
punishment .
mechanism of
“punishment”

Several local managers mentioned that as a result of the annual citizen’s satisfaction survey
—which is related to one of the local indicators in the system of performance management
— the top-level employees responsible for organisation of service delivery punished them
through written disciplinary warnings. For example, the Chief Doctor of the Municipal
Female Health Centre in Krasnoyarsk city (Rus: [Horuxnunuxka Kenckoit Koncynomayuu)
had received a written warning because of the low level of citizen’s satisfaction with the
service provided. In this particular centre, the level of service satisfaction was lower than
in the others. Pregnant women, as customers of the centre, complained that the level of
communication between patient and doctor was not always appropriate or well-mannered.
Doctors did not pay “much attention to pregnant women”, and were “rude” and “not smiley
and nice”. As a result of the survey’s data, the top management of the Health Care
Department punished the Chief Doctor but did not organise appropriate communication
training for the medical staff. Moreover, the organisational written warning, with the name
of the chief doctor, was circulated among all city administration employees to show what

may happen to them if citizens are not happy with the service provided.

Therefore, for 32 (48%) interviewees, the performance management system was perceived
as an instrument for controlling the budget and expenditure. Interviewees reported that the
PM system was mostly the reporting of “quantitative results on money expenditure” to the
regional and federal government, rather than an effective tool for improving service
delivery or operational and strategic outcomes. Indeed, results once reported were
forgotten about. The majority of interviewees considered that the system of performance

indicators is “all about numbers and rates”.
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According to the analysis of the interview data, performance management was seen as a
part of recent reforms that had been proposed as the solution to varied and complex
problems, but was used simply to report results from the local and regional levels and to

impose budgetary control from the federal level.

8.2.3. Difficulties in providing reports

According to the federal governmental framework, local governments should regularly
report on their performance to the regional government, after which the regional
government has to collect all the information from local authorities and reports to the
federal government. Data analysis revealed that managers had difficulties in the PM
reporting system, such as describing the figures of indicators, collecting the information,
and presenting the information. Table 18 describes all those difficulties.

Table 18. Categories portraying challenges related to difficulties in reporting system

at the operational level of implementation PM

Category Sub-categories Frequency of Frequency of response among different
response levels of management
among all number (%)
participants, Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1. PM creates 1.1. How to present 16 (24%) 6 (13%) 9 (81%) 1 (16%)
difficulties in information in
reporting narrative reports is
not clear
1.2. Number of 25 (38%) 17 (35%) 4 (36%) 4 (66%)
performance

indicators does not
show the whole
picture of the local
area and the work
of public
administration

1.3. Performance 27 (42%) 25 (52%) 2 (18%) 0
information is
difficult to collect

1.4. There is no 24 (37%) 11 (23%) 9 (82%) 4 (66%)
instrument to keep
customers
informed about
performance
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Less than one-third of the interviewees (24%) were mainly concerned about how they
should report on PM indicators to the regional government. A significant majority of the
middle management interviewees (81%) complained that the regional government had not
developed an appropriate guideline on how to provide the report and describe the figures.
Although 25% of local managers noticed that the reporting information is an indispensable
component of the PM process and essential to the performance of the Krasnoyarsk City
Administration as a whole (besides being an influence on decision-making), they
considered that the number of indicators in the report did not show the whole picture of
activities undertaken by the public administration. A particular issue pertained to the
method of measuring and reporting the benefits of cultural and sporting events and of
promoting a healthy lifestyle. The public administration does not have an access to data
from private sector organisations to report on how many citizens are engaged in sport and
cultural events. In addition, 42% of the interviewees considered that the indicators
themselves are constructed in a way which “do not show the local problems and public

needs”.

Annual reports on activities and expenditure of the Krasnoyarsk City Administrations are
not available in official website for the public. Data analysis of the Krasnoyarsk City
Administration Annual Reports (2011, 2012, 2013) revealed a lack of complete and
reliable information on what the local needs are in the public service; who operates there
and how; what funds are allocated particularly for different public services; and why, by

whom and on what conditions.

Some of the interviewees noticed that there was a limit on reporting mechanisms and
different statuses of performance information in the administration of Krasnoyarsk city.
First, 42% of the interviewees pointed out that some information on performance in the
public sector is usually difficult to collect. According to managers, it depends on the nature
of social activities and services. For example, two interviewees mentioned that the
indicator “the number of citizens systematically doing sports” is difficult to implement
and collect information on. Managers argue that it is not difficult to collect the data on
how many children attend public sport schools and sections, because this information is
regularly monitored by the government. On the other hand, it is almost impossible to
collect data on the adult population of the city that attends private gyms and clubs or the
portion that skis and skates. In order to collect and present the information in the media
about public engagement with sports, public managers annually spend some funds on
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providing street exercises for citizens. This kind of “doing sport” performance does not
attract a lot of citizens. For the performance purpose, the local government asks public
administration managers to wear sport clothes and participate in these events after office
hours. As a result, misrepresentation in the media and data collection occurs. It is obvious
that for the public administration, this project has failed. However, they keep spending
budget on it annually and misrepresent the results for the purposes of performance

reporting and indicator data collection.

Second, according to the interviews with the Krasnoyarsk public administration managers,
it is difficult to obtain any feedback from the customers in the case of public services (as
37% of the interviewees attested). However, this task is required for performance
management procedures. There was a very complicated system of stimulating this
feedback through “books of complaints” during the Soviet era. According to this system,
each organisation had to have “a book of complaints” easily available to everyone, where
people could put their positive or negative comments on the quality of the public services.
All the comments were accurately accumulated and considered during the attestation
process. After the Perestroika, this system was destroyed and was not replaced by

alternative forms of communication with the market.

According to Presidential Decree number 607 of the Russian Federation dated April 28,
2008, performance management implementation was required to develop the annual
citizen’s satisfaction performance survey with the absence of guidelines from regional and
central governments. Local managers complained that in order to develop questionnaires
for citizens, they had spent a lot of time with local sociologists, and that there had been
some barriers to identifying and formulating the questions appropriately and to
understanding, exactly, the aspects of satisfaction and quality of services. The main
concern was about the definition and criteria of public service quality for each type of
service provided to citizens. Local managers had some difficulties in understanding the
quality of the services, ways to measure it and ways to ask citizens about their satisfaction.
The other barrier, which was mentioned by the participants, was the resistance of top
managers and politicians to the allocation of negative survey results and citizens’
concerns. Moreover, it is important to mention that the sample frame for measuring citizen

satisfaction was not scientifically established and was carried out on a truly random basis.
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The interviewees’ observation of the meetings on the analysis of the citizens’ satisfaction
survey reports revealed that in some cases, data collected on the citizens’ satisfaction was
used for the purposes of information and improvement of service quality. For example, as
a result of the Annual Report on Citizens’ Satisfaction (2012), public managers discovered
that the citizens required more online information about different types of services
provided by the government, more parking spaces near the services’ buildings, and
comfortable waiting areas for parents while their children attended public organisations.
The following year, the local budget was allocated to improve these issues. However, local
managers complained that the annual survey is not comprehensive and not for each public
organisation, but is more random. Interviewers mentioned that it does not show “the whole
picture of satisfaction” because it is “fragmented”. Managers pointed out that a systematic
approach and a special methodology are needed to develop the survey, and to collect

reliable and valid information.

The documentary research revealed that the methods to keep customers informed about
the performance and outcomes were absent. Traditional annual reports for the public do
not exist in the public sector. And those that do exist, for instance, government reports, are
closed to the public. The outcome of this problem is the lack of an easily recognized body
of measures of public sector efficiency. This absence builds serious obstacles to involving

everyone in the process and to providing clear, concise guidance to make the system work.

The other side of this issue is how to keep local authority managers informed on their
results. The more limited the set of indicators, the higher the chance of having a
dysfunctional effect. It is difficult, in such a situation, to guarantee that performance data
will mean something to those who use them and to assign accountability for results.

8.2.4. Budgetary span of control

Documentary research revealed that the Budget Code regulates the allocation of transfers
from regional and local budgets. It establishes the main kinds of transfers, the terms of
their allocation, the principles underlying the provision of equalization transfers,
compensation for delegated responsibilities, and the principles for budget credit

arrangements.
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Transfers from regional budgets to local ones include equalisation grants, gap-filling
subsidies, compensation for regional and federal mandates, and grants for co-financing
expenditures. The Budget Code sets the sharing rates for federal taxes assigned to local
governments, and the regions may pass laws for establishing additional sharing rates with

local governments.

Before 2006, the federal government viewed the formula-based methodology for
allocating equalization grants desirable, but did not mandate its use; however, it has
mandated its use since 2006. What is more, the Budget Code envisages the allocation of
equalization transfers on the basis of tax capacity indicators and differences in the
composition of the population by age group and socioeconomic, climatic, geographic, and
other factors that affect per capita public service costs. The Law on General Principles of
Local Self-Government permitted the regions to postpone the introduction of a transparent
formula for transfer allocation to local governments until 2009 so that the regions could
decide whether to introduce the new intergovernmental arrangements in 2006 or to
introduce them gradually during 2006—2008.

An overall impression from the interviews with members of the senior and middle

management was that the development since 2003 has been characterized by growing

concerns with financial PM and control.
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Table 19. Categories portraying challenges related to budgeting at the operational

level of PM implementation

Category Sub-categories Frequency of Frequency of response among
response different levels of management
among all number (%)
participants, | Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1. Budget span of | 1.1. City 18 (28%) 4 (8%) 8 (72%) 6 (66%)
control Administration

budget consists of
regional, central
and local budgets.
Multi-tier
budgetary system
creates difficulties
1.2. PM creates 11 (17%) 4 (8%) 4 (36%) 3 (50%)
new budgetary
control

1.3. There are 19 (29%) 8 (16%) 6 (54%) 5 (83%)
difficulties in
linking financial
resources to activity
levels and
legitimization
problems

The top management of the Finance Department of the Krasnoyarsk City Administration
appears to have taken on a leading role in PM implementation related to budget
expenditure. A major initiative largely ascribed to them was the implementation of the
divisional structure in 2004, leading to increasing decentralisation of budgetary control
through the appointment of divisional controllers working closer to operating departments
and departmental units. Two officially stated reasons for this reorganisation, which have
also surfaced in several interviews, were to reduce the Head of Finance’s span of control
and to improve budgetary control. Only, several interviewees argued that the restructuring
had subsequently reinforced the focus on continuous financial PM and evaluation. A third
of the interviewees mentioned that, in addition to the relatively instable financial situation
of the local budget prior to the introduction of resource allocation based on PM, the
difficulties in linking financial resources to activity levels seemed to present a
legitimization problem to the departmental units as there was some need to make such
linkages visible to external constituencies. As far as PM is concerned, this especially
appears to be the case when local budgetary overruns are reported, as this triggers some
concerns, at the local governance level, about the governing body’s ability to demonstrate

compliance with the cost containment ethos. Although the budgetary deviations were
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relatively limited during the years preceding the present study, one of the staff argued as

follows:

“There is a great variation in the realism of budgetary targets due to the tactics involved
in

accounting. The Krasnoyarsk city administration wants to know where the deficit for the
service delivery has been incurred and what can be done about it. It is a delicate balance
between what to account for federal and local budget internally and externally. We have
to reach an agreement with the regional government regarding which deficits to show

internally”

(Interviewee 7, 30/04/2013)

For the purpose of external reporting, such negotiations with the regional government
often seem to result in relatively arbitrary PM practices as a sizeable proportion of
(untraceable) costs is allocated to the social units where, as one interviewee put it,
“politicians and top managers know that there is always a problem”, while another
suggested that “these problems have never been properly analysed”. There were
suggestions, however, that the need for arbitrary ex-post allocations primarily stemmed
from the regional government’s negotiations with the central government for funding,

while the local administration itself was said to “exercise no real cost control”.

The uncertainty stemming from politically negotiated PM seemed to present serious
concerns to managers, particularly in the finance department, who expressed great hopes
that the PM system would reduce the arbitrariness of financial PM, as it provided a “better
overview” and a “better picture of the link between activities and finance”. Furthermore,
a majority of the senior managers also argued that there is no link between finance
performance and awards for public organisations or for city administration departments
and units. They also complained that there was an absence of legislation to award best

teams based on performance results. For example, one interviewee stated the following:

“PM was introduced and it has very little effect on motivation of the staff... the reason why
we are now using PM for cost allocations is that we want to introduce the incentives built
into the system of funding from regional and federal government internally. We cannot

reward those departments and units increasing and improving service delivery or perform
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very well, we do not have budget and legislative framework for it. The only thing we could
do is to punish those who do not perform results ”
(Interviewee 13, 17/08/2013)

Similarly, another staff specialist argued that an important aim of PM-based allocations
and PM was to motivate managers to “link activities to finance”. In addition to such
explanations, however, there were references to the importance of these practices to “make
activities visible” to politicians. Yet, the external pressures on the city public
administration to use the new system of budgeting for internal control seem to have been
relatively limited. Managers do not see great advantages of implementing the new system
of budgeting at the level of local governance. They report that they “do not have a choice,
because priorities for allocation are restricted by regional government”. All initiative
comes from the central government to the regional government; after that, it cascades to
the local level to be reported and implemented.

8.2.5. The lack of vertical and horizontal integration

Data analysis revealed difficulties in the cooperation of local government with the regional
and central governments. At the same time, internal integration and communication

between departments and units in the organisation also seems to be a challenge.

Documentary research revealed that initiative letters from the Krasnoyarsk City
Administration to the regional and federal governments with explanations on the
difficulties they faced with PM implementation, and suggestions on how to improve the

indicators’ framework or change the federal legislation were unanswered.

Data analysis of internal organisational protocols revealed the lack of meetings to discuss
organisational performance and performance management implementation with

employees from different departments.

A considerable portion of the interviewees outlined the lack of vertical and horizontal
integration in the implementation of the performance management system. More than half
of the interviewees raised concerns about setting the performance indicators at the federal
and regional level, where local municipalities never participate. Table 20 presents the

results of the interview data related to vertical and horizontal disintegration.
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Table 20. Categories portraying challenges related to organisational integration at

the operational level of PM implementation

Category Sub-categories Frequency of Frequency of response among
response different levels of management
among all number (%)
participants, | Junior Middle Senior
N =65 N =48 N=11 N=6
number (%)
1.1. Disintegration 45 (69%) 29 (60%) 10 (90%) 6 (100%)
between local,
1. Vertical and regional and central
horizontal governmental levels
disintegration 1.2. Cross- 34 (52%) 26 (54%) 5 (45%) 3 (50%)
departmental
disintegration

Multi-tier governance has influenced PM implementation in the Krasnoyarsk City
Administration. Vertical integration between local, regional, and federal levels lay in the
lack of the agencies’ cooperation. Similarly, 45 of the 65 local managers interviewed
(69%) argued that the lack of vertical integration between federal, regional and local

agencies negatively influences the performance management implementation.

All senior managers (100%) and majority of the middle management (90%) noticed the
lack of integration and cooperation with regional and central government, which is one of
the challenges faced by the administration. Several managers mentioned issues with
implementation of the local long-term programme “Children of the Krasnoyarsk city”
(Rus: Jemu Kpacnospcka). The aim of the program was to provide free places for children
in the municipal local nursery centres, which is one of the “functions” of the local authority
in Russia. More than 11,000 children are in waiting for such places to be provided in
Kransoyarsk city due to a lack of nursery buildings. The budget is too little to build new
nurseries. After this program was designed, Krasnoyarsk’s managers have analysed the
situation in other countries and have realised that there are some less expensive solutions
that fully comply with international practice. These solutions include, for example, the use
of separate bedrooms for day sleep as a play group or a reduction in the number of square
territory per person near the building. Based on these practices, building the nursery
centres was possible without significant costs (and for Russia, one nursery centre would
cost close to 1.8 trillion rubbles, an amount that can never be allocated to the “Children of
the Krasnoyarsk city” project because it would exceed the local budget). But in order to

make it happen, performance indicators and requirements for nurseries need to be changed
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in the relevant federal documents, such as “Sanitary Rules And Norms” (Rus: CanlluH)
and “Guidance on Preschool Educational Institution” (Rus. [lonosicerue 0 00uKorbHOM
obpazosamenvrom yupesxcoenuu). These documents are the responsibility of the Federal
Agencies, such as the Federal Consumer Rights Protection and Human Health Control
Service (Rus: Pocnompeb6naosop) and the Ministry of Education and Science of the
Russian Federation. Local managers from Krasnoyarsk city have sent the federal
government initiative letters in order to make changes and improve the performance
indicator titled “the number of municipal nursery places for children provided by the city
administration”. Unfortunately, the issue is still to be resolved because no answer has been
received from the federal and regional agencies. The following quote from one of the

interviewees illustrates this lack of vertical integration:

“...However, despite all the efforts so far, which have already taken more than six years,
federal agencies have neither heard us nor even started to pay attention to the problem.
The crucial issue at the municipal level is that solving of local problems is constrained
(3amxnym) due to the legal responsibility being greater at the federal level. However,

performance and accountability for results rests with the municipalities.”

(Interviewee 7, 16/04/2013)

Local managers at all levels argued that governmental tiers should cooperate more during
the design of performance management and work together to create performance
indicators. Interviewees emphasized that Russia is a big and diverse country, and that the
local authorities vary in terms of local needs and the difficulties that they have to solve in
their areas. The process of setting up performance indicators has been closed from the
local governing bodies; they “have no idea” about how and why the indicators have been

created.

Almost one-third of the interviewees reported that sometimes indicators are very difficult
to collect or impossible to achieve due to the problems at the design stage. However, the
local authority has to report to the regional level. Poor performance may influence budget
allocation for the next budget period. One of the examples provided from the managers is
a short-term initiative from the regional government to occupy temporary seasonal work
places for unemployed citizens in the social service municipal organisations. In 2012,
regional civil servants allocated money for salary costs to the municipal level and set up
performance indicators on the quantity of citizens to be employed in the city. However,
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the Krasnoyarsk City Administration could not employ anyone for a number of reasons.
Local services provided by public organisations to particular categories of people, such as
children or patients, have special requirements for the staff. According to the requirements,
staff in the public sector have to undertake special training and go through health checks
to receive a special sanitary book. These procedures also require budget allocation, but
this budget is not only limited to the salary for these people. The target was impossible to

achieve without additional money allocation, as outlined by one of the interviewees:

“If all levels were engaged to the design of this initiative it would not happen that all

money had to be returned back to the regional ministry”

(Interviewee 32, 30/06/2013)

This example reveals the lack of integration between all three levels of Russian

governance.

In addition to vertical disintegration, 52% of the interviewees stated that horizontal cross-
departmental integration is also an area for improvement. For example, 50% of the senior,
45% of the middle and 54% of the junior managers mentioned the internal relationships
between the Finance Department and the departmental staff responsible for providing
services. The structure of the city administration is constructed by completely different
corporate bodies with their own budget accounts, targets, and performance indicators. In
such a case, the finance team is separated from the Social Policy Department and the
service providers. All the heads of departments are post-holders with different
responsibilities, performance targets and outcomes that are not linked together. The
working relationships between departments and units are quite difficult. Study participants
pointed out that some common meetings exist in the annual schedule; however, they are
not adequate enough for day-to-day cooperation. To illustrate this point, one interviewee

argued as follows:

“Finance Department and Social Policy Department with its units are like different
planets... It would seem we have to work together to meet public needs, but it looks like
we work against each other and fight all the time in the internal meetings... Finance staff
keep in mind that local budget is limited and always want to cut it, to save the money or
to allocate to priority areas from their point of view. Social Policy Department, vice versa,

demonstrates overview and better picture of the link between social services and budget ...
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Successful implementation of performance management only could work if finance, social

services, economic and HR staff cooperate better all together”.

(Interviewee 19, 26/05/2013)

Considerably more than half of the interviewees (69%) argued that the success of the PM
implementation required inputs from the regional agencies and alignment across the
different layers of the city administration. From the local management’s perspective, the
resulting disconnect between local and regional agencies impeded the successful
implementation. Participants also expected that regional agencies would monitor their

progress regularly and, when needed, provide the necessary support.

8.2.6. Human recourses incapacity

The observation of the internal organisational meetings revealed that the senior
management’s effort to implement PM was impeded by the lack of human resources. The
concern here was that the implementation process includes the transformation of
performance data and procedures without transformation of the human resources capacity.
The Krasnoyarsk City Administration, for the last period of time prior to the study, was
influenced by cuts among personnel. A lot of functions and tasks from the posts that had
been cut were allocated among municipal servants. Implementation of a new system
brought on a lot of new tasks and responsibilities without the addition of new positions to
the organisation. As a result, human resources limitation influenced the PM

implementation.

The data analysis of semi-structured interviews revealed some issues with HR incapacity,
as presented in the following table.

Table 21. Categories portraying challenges related to human resource incapacity at

the operational level of PM implementation

Category Sub-categories Frequency of Frequency of response among
response among all different levels of management
participants, N = 65 number (%)

number (%) Junior | Middle Senior
N =48 N=11 N=6
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1. Human 1.1. Absence of 49 (75%) 40 7 (63%) 2 (33%)
resource performance team (83%)
incapacity and
inadequate 1.2. Lack of 45 (69%) 39 4 (36%) 2 (33%)
resources knowledge and
skills to implement (81%)
PM
1.3. Lack of strong 18 (28%) 9 7 (64%) 2 (33%)
performance
leadership in (19%)
implementation

Middle and senior management reported that the lack of integration of staff data with
finance was a “big problem”, as manpower planning is based on national staffing norms
(e.g., there are a fixed number of positions per units) rather than on actual activity levels.
This occasionally exacerbates performance management implementation and has adverse

implications for performance work. Similarly, one of the interviewees argued as follows:

“The work of the department should be guided more by operating activities. We have to
assess the need for competence in relation to activities rather than the number of positions
in place. In the performance management area, one problem is that we do not have
increased basic staff levels or special team for performance procedures. In such case these
responsibilities are distributed among managerial staff on the top of their main
responsibilities, however we do not pay extra for this work to be done and did not take out

other responsibilities from them... it does not motivate staff to work on performance.”

(Interviewee 51, 16/07/2013)

In addition to the capacity issues, the majority of the interviewees expressed concern about
the lack of skills and knowledge required for implementation of PM amongst the city
administration personnel. For example, managers revealed that PM implementation
emphasized the need for the staff to have, among other skills, those of setting performance
objectives, measurement and statistical skills, and financial management performance
skills. The concern was that municipal servants did not possess the skills required, but

more importantly, these skills were not considered as a priority by the administration.

Interviewees argued that specific PM skills and knowledge were required for successful
implementation; however, the local government did not have well-trained staff members
with the “right skills”. In addition, local managers did not think that they need all these

skills. Their concern was about the special performance team, which should be included
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in the city administration to collect the data, provide performance results and analyse it,

and deliver reports to regional and federal governments.

In the managers’ views, possessing appropriate skills for PM implementation was not a
priority since they did not directly address the core business of public services to “improve
results”. The local government recruited all staff for the purpose of organizing and
coordinating public services. Managers in Krasnoyarsk city are professionals in Health
Care, Social Work, Education and Learning, Culture, Sports or Youth Policy. None of the
participants are qualified as public administration specialists or performance management
professionals. Several participants argued that the administration does not have well-
trained staff to effectively deal with such issues. Some of the participants felt that they do
not need to have these skills as they are recruited for other reasons. In addition, most of
the participants argued that PM responsibilities take too much time and are an addition to

their direct responsibilities.

The documentary research revealed that appropriate training was not organized for the
staff. According to the administration’s annual reports, local budget for internal training
was very low. The only training which was provided was related to the quality of services
and the implementation of ISO 9001 standards in public services. International quality

standards have not been implemented by the Russian government.

A number of interviewees (28%) pointed out to the failings of top management to lead in
PM implementation as a major challenge to successful execution. Participants argued that
senior managers are good administrators and bureaucrats, however, they are not good
enough for strong leadership to implement PM. The core of the criticism was that city
administration is “over-managed”, “over-administrated”, and “under-led”. Several
participants noted that the majority of senior managers still have a long way to go to move

away from a blame culture to an open and honest approach.

Interview results revealed that the senior managers were failing to be responsible for
setting the context for good performance management and ensuring that it is used to
support strategic decision making and to drive performance improvements. This was
reinforced by the answers to the question “How useful do you consider the performance
information?” The majority said that it either just provides the information to improve

financial control or it is an administrative burden as a statutory function to demonstrate
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performance to higher levels of governance (regional and federal). Interviewees did not

see PM as strategically important and in some cases, even operationally important.

Implementation of the PM system was not supported by resources adequately. Central and
regional governments had not allocated any budget for training purposes, IT support or
performance team recruitment. Local managers indicated that resources were absolutely
inadequate in the local government. The senior management had nothing to allocate to the
implementation process, which made it difficult to implement for them to manage the
PMS. Senior managers were frustrated due to the failure to provide resources, as is evident

from the following statement:

“The financial resources have been one the main challenge, without them, implementation
process was ineffective. We needed money for staff trainings but it was not allocated”
(Interviewee 28, 11/04/2013).

A third of the local managers were also concerned about the absence of guidelines and
handouts about key principles of PM implementation, and special IT support for
compatibility of existing data bases with new performance data requested. For example,
the Health Care sector has several data bases to present to the Federal Medical Insurance
Centre, the Medical Statistics Agency, the Federal Statistics Agency, and the Regional
Healthcare Ministry. Another issue noticed was about the lack of IT machines, printers

and photocopy devices.

8.3. Challenges at the individual level

This sub-chapter presents findings related to the performance management
implementation at the individual level of the Krasnoyarsk City Administration. At this
level, performance management is represented by an integrated and planned system for
continuously improving the performance of all employees. It involves defining work goals
and standards, reviewing performance against these standards, actively managing all levels

of performance, and maximising learning and development.

At this individual level, the following questions are relevant in order to explore

performance management implementation:
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1. How are individuals performing? What criteria are used to evaluate managers’

performance? Are those criteria linked to the performance management system? If

so, how?

2. How can individuals improve their own performance?

3. Aresufficient training and development opportunities offered and supported by the

top management?

Along with these, the other questions from the interview guidelines are also relevant.

The conceptual categories and subcategories for individual level and operational level

were identified in the data analysis as presented in Table 22.

Table 22. Core conceptual categories and subcategories at the individual level of PM

implementation in the Krasnoyarsk City Administration

Core Categories

Sub-categories

Individual level

1. PM is not linked to
individual performance as a
result of the lack of motivation

1.1. Individual performance indicators are not developed

1.2. Everyone is equally paid, regardless of their efforts and
achievements

1.3. Feedback of the staff appraisal (“attestation”) is not connected
with the annual outcomes of the organisation

2. There is a fear of open
discussion of the PM results

2.1. There is a lack of trust and a fear of punishment connected to
openly discussing PM results

2.2. There is a fear of publishing PM results and citizen’s survey
results

2.3. There is a fear of how results will be interpreted by media and
public

2.4. There is reluctance to support PM implementation

2.5. There is ambiguity on how PM results can be used

3. There is a lack of
confidence in PM
implementation

3.1. There is a lack of understanding about the value of PM, causing
the lack of confidence in implementing it.

3.2. There is a lack of confidence and strong leadership among
senior managers to implement PM.

3.3. Organisation and staff are not prepared for implementation of
PM.

3.4. A lack of information about the value of PM in the central
government causes a lack of confidence in implementing.

Data analysis revealed that the implementation of performance management is not linked

to individual performance in the organisation. A reward system is not established in the

Russian public sector organisations; the staff is paid according to grades, regardless of
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their efforts and achievements. For this reason, according to the interview data analysis,

the motivation to implement PM system is very low among employees.

Due to the management style that stresses penalizing employees for poor results, study
participants expressed fear to discuss PM results openly within the organisation, the media,
and the public. Organisational members took a dislike to the PM system, which, in their
view, supplies the information used to penalize them and it resulted in manipulation of
data and unsatisfactory benefits from the new PM system. In addition, data analysis
revealed a lack of confidence in PM implementation and a lack of strong leadership for
implementing PM from senior staff. The PM system was not perceived as valuable by

managers.

8.3.1. Performance management implementation is not linked to individual

performance

Findings at the individual level presented how individuals perform and how it is linked to
the general PM implementation process at the Krasnoyarsk City Administration.
Historically, there was no formal system of performance management for civil servants or
local authority managers in the Soviet Union public organisations. The performance was
partially resolved through “socialistic competition” and management of the incentives of
civil servants’ performance. It would seem that this approach has not yet been reviewed.
The “socialistic competition” does not exist anymore; however, individual performance
measurement in the public sector has not been developed yet in Russia. Our case study
reveals that a system for overseeing the continuous improvement of the performance of

employees does not exist.
Table 23 lists the conceptual categories that illustrate the participant’s perception of

challenges concerning individual performance to the implementation of PM at the

individual level.
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Table 23. Categories portraying challenges related to the individual performance at

the individual level of PM implementation

Category Sub-categories Frequency of Frequency of response among
response among different levels of management
all participants, number (%)

N =65 Junior Middle Senior
number (%0) N =48 N=11 N=6
1. PM is not 1.1. Individual performance 35 (54%) 30 (62%) 3 (27%) 2 (33%)
linked to indicators are not developed
individual 1.2. Everyone is equally 21 (32%) 15 (31%) 5 (45%) 1 (16%)

performance paid, regardless of their
asaresult ofa | efforts and achievements

lack of 1.3. Feedback of the staff 20 (31%) 13 (10%) 3 (27%) 4 (66%)
motivation attestation is not connected
with annual outcomes of the
organisation

The local managers’ understanding of the importance of performance management at the
individual level is very interesting. Of all the interviewees, 35 (54%) complained about
the absence of individual performance indicators in the organisation. They also stated that
it would be good to develop performance indicators for departmental performance. Nearly
a third of the interviewees (32%) noticed that they did not have the motivation to
implement the PM system successfully. This is because on the one hand, performance
indicators are not related to individuals or departments, and on the other hand, because
employees are equally paid according to the grades, regardless of their burden, the
complexity of their work or their achievements. The system of awards or bonuses does not
exist in the Krasnoyarsk City Administration. Some of the participants mentioned that a
recognition letter from the top management or simply some nice words to thank them for

their work would also be good to receive sometimes.

According to the interview results, a significant section of the local managers (36%) could
discern the importance of performance management implementation for private and public
sectors. Managers at all levels assert that there are different objects of the performance
management systems in different companies. According to their opinion, private
companies cannot accomplish their mission by managing “in vacuum”. More specifically,
the roles of service user and employee in a private organisation’s day-to-day performance
are vital to its success and must be incorporated into that success. Managers provided
examples of private companies such as “Gazprom” or the oil company “Vankor neft’” that

have managed performance as an unending process, receiving better results on less pay.
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At the same time, managers acknowledged difficulties in the development of individual
performance indicators for public organisations, as is exemplified by the following

statement:

“I know from doctors who work in the private clinics, that some private health centres in
Krasnoyarsk city have individual performance measurement systems to monitor
performance and to analyse how to attract more wealthy patients to the private healthcare
centre by good ethics, fantastic facilities and reducing of time waiting. In contrast, in the
public organisations service users are still not the first to take into account. We should
also bear in mind that usually public organisations have more than one task or function
and at least two types of service users. For example, Ministry of Energetic has both an
enforcement and service functions — and consequently different customer bases... SO, it is
difficult to implement individual performance management, HR tried to develop indicators
internally, sent it to departments and after the feedback we have not heard anything about
it”

(Interviewee 35, 19/08/2013)

Indeed, we found an internal organisational letter (Letter from 02/02/2011 Ne456-YK)
addressed from the HR Department to all the Krasnoyarsk City Administration agencies
about the beginning of the discussion of possible individual performance management
indicators for managers of the Krasnoyarsk City Administration. In this letter, the HR had
developed a draft of the framework with possible individual performance indicators and
asked all employees to give their feedback on it. However, feedback across the
departments highlighted the need to change the performance indicators framework, and
included different proposals and explanations on why it is not appropriate. This framework
had not been agreed upon internally. Indicators included intensity of work; innovation
approach at work; widespread usage of professional knowledge at work; usage of planning
methodology at work; and the ability to establish and maintain business relations with
colleagues and others. The criteria for evaluation involved a low, middle or high level of
the indicators described above. The analysis of departmental feedback was not in favour
of these indicators. Local managers found this framework “unnecessary”, “subjective”,
and “inefficient”. The HR department did not continue this work further after the
discussion. At the time of the completion of our study, we did not have information

regarding the completion of this framework.
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At the same time, the HR Department of the Krasnoyarsk City Public Administration —
like any other local authority in the Russian Federation — has attestation documentation
about the requirements for each individual post in the organisation. Attestation in Russia
is a special system of mediated performance management. This system keeps high
professional standards for job responsibilities but is not fully connected with the day-to-
day results. At the base of this system are the approaches to classifying, paying, and
promoting the staff. Instead of concentrating on outputs or outcomes, financial results,
service quality or surveys on customer satisfaction, this system measures the level of
professional qualification as an integral attribute, evaluating the preparedness of

employees to show high results on service quality, outputs and outcomes

According to the Presidential Decree on Attestation of Public and Civil Servants of the
Russian Federation No 111 (February 1, 2005), the attestation procedure is held not more
than once in two years, and not more rarely than once in four years. This frequency is
related to the main outcome of the attestation, namely, grade adjustment. In reality,
attestation is held once in every four years with one exception to the rule. An

administration can use the procedure as a ground for dismissal.

The feedback of the attestation is not connected with the annual outcomes of the
organisation. As a result, the financial aspect of public sector outputs is lost during the
attempts to reach high results in managing performance of municipal managers. We can
maintain that the technical efficiency is likely to be enhanced only if real competition and
competitive pressure exists. Perhaps, public organisations need to be subjected to real and
ongoing competitive pressure. However, in reality, competitive pressure from the internal
market does not exist in the case of public sector management. Ministers, public agencies,
and other public bodies do not compete with each other on the grounds of financial or any
other form of efficiency. Questions of financing are usually solved through bargaining,

lobbying, and employing other political instruments.

Commercial organisations tend to build such a performance management systems that will
allow to pick out the best performers and to create direct correlation between the results
of each financial year and the employees’ individual pay. A direct dependence relationship
between individual efficiency and individual pay is the core feature of the performance
management system in the private sector. Performance appraisal is always conducted at

the end of each financial year and considers both joint and individual results of a company
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and its employees. The three main steps of a performance management system, namely,
the setting up of individual performance plans, intermediate assessment, and summing up,
are directly tied in with the main activities of Finance Management — budgeting, reviewing

and evaluating.

8.3.2. Fear of discussing performance results with the public

Referring to the observation of departmental meetings on PM implementation and
reporting, the interview data analysis revealed that managers were reluctant to share the
performance information with the media and the public. They felt a lack of trust and a fear
of punishment with respect to openly discussing PM results, as presented in Table 24
below.

Table 24. Categories portraying challenges related to discussion of performance

results with media and the public at the individual level of the PM implementation

Category Sub-categories Frequency of Frequency of response among
response different levels of management
among all number (%0)
participants, Junior Middle | Senior
N =65 N =48 N=11 N=6
number (%)
1. Fear of open 1.1. A lack of trust and 30 (46%) 25 (20%) 2 3 (50%)
discussion of fear of punishment

0,
the PM results related to openly (18%)

discussing PM results
1.2. A fear to publish PM 17 (26%) 11 (22%) 1 (9%) 0%
results and citizen’s
survey results

1.3. Fear of how results 24 (37%) 12 (25%) 6 6 (100%)
will be interpreted by

0,
media and public (54%)
1.4. Reluctance to 15 (23%) 9 (7%) 2 4 (66%)
support PM (18%)
implementation
1.5. Ambiguity on how 47 (72%) 24 (19%) 8 5 (83%)
PM results can be used. (72%)

An observation from the departmental meetings on PM implementation recorded that
efforts to implement PM in the Krasnoyarsk City Administration were impeded by the
lack of trust with respect to openly discussing the performance results. Organisational
cultures that encourage achievement and accountability within a climate of trust and
mutual support are best suited for the introduction of PM practices. Yet, while there is an
emerging focus on achievement, especially as it relates to service delivery to citizens, the

notion of accountability is still not well developed. Furthermore, the level of trust needed
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for a frank and open discussion of performance results, both good and bad, was often not
present in Krasnoyarsk city. Of the 65 interviewees, almost half (46%) demonstrated a

lack of trust and a fear of punishment with respect to openly discussing PM results.

In addition, the interview revealed organisational fear associated with implementing
performance management. More than a quarter of the managers (26%) were apprehensive
about implementing PM due to the fear of how the results will be interpreted by the citizens
and the local mainstream media. More than one-third (37%) of the managers pointed out
in the interview that what the PM system may indicate about the department’s performance
is important. They also mentioned a lack of clarity related to how it will affect the
department and its employees. Furthermore, they notified that elected officials have
similar fears about how the performance data will be used, analysed or interpreted by the
public. For those reasons, a lot of information about the results of the annual citizen’s

satisfaction survey data is not provided in the official website of the city administration.

All the information about PM implementation and the other local governance activities is
controlled by the city administration. The Department for Information and Media in the
Krasnoyarsk City Administration monitors the information that can be presented in the
official website for the public. In addition, observation of the departmental meetings
revealed that citizens and media representatives are not invited for discussion of PM

implementation and its preliminary results.

Additionally, almost a quarter of the interviewees (23%) demonstrated a reluctance to
support PM implementation. They felt afraid that the performance data may “limit political
flexibility” and were apprehensive that the data will limit the ability to “data” with other

political realities.

A majority of the managers (72%) argued that the data they collected was meaningless for
internal purposes. Regular reviews and discussions for organisational strategic purposes
were not scheduled. Interviewees who collected the data were not aware whether the data
was being used for decision-making by top managers. Interviewees believed that in such
cases, the collection of data and reporting “loses its value” to the organisation and leads to
eventual questioning of why the information is being collected or reported in the first

place. Less than a quarter of the interviewees (19%) also had suggestions that the senior
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management should develop policies on how performance results will be used for

operational and fiscal decision-making in local budgeting.

8.3.3. Lack of confidence in PM implementation

Data analysis revealed that the lack of understanding about how PM should be
implemented caused the lack of confidence in PM itself and its successful implementation.
One of the issues raised by the majority of managers was the inadequate preparation for
the implementation process (74%). Documentary research revealed that PM
implementation started from the performance indicators framework and system of
reporting without guidelines in advance about the intention of the central government to
implement this system or explanation about the purpose of such implementation. As a
result, employees were not well prepared to implement procedures and felt a lack of
confidence in what they did. Table 25 presents findings related to the lack of confidence

among employees in PM implementation.

Table 25. Categories portraying challenges related to the employees’ lack of

confidence in PM implementation at the individual level of PM implementation

Category Sub-categories Frequency of Frequency of response among
response different levels of management
among all number (%)
participants, Junior Middle Senior
N=65 N =48 N=11 N=6
number (%)
1. Lack of 1.1. Lack of 22 (34%) 11 (22%) 6 (54%) 5 (83%)
confidence in understanding about the
the PM value of PM concept,

implementation | causes lack of
confidence in
implementing
1.2. There is a lack of 11 (17%) 0% 7 (63%) 4 (66%)
confidence and strong
leadership among senior
managers to implement
PM

1.3. Organisation and 48 (74%) 39 (81%) 7 (63%) 2 (33%)
staff are not prepared for
implementation of PM
1.4. Inadequate 32 (49%) 19 (39%) 7 (63%) 6
information about the

value of PM from central (100%)
government causes lack
of confidence in
implementing
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Data analysis of interviews revealed that a significant portion of the middle management
staff (63%) expected that the senior management responsible for leading transformation
towards performance management in the Krasnoyarsk City Administration should do so
with confidence. Strong leadership and confidence were expected from the top
management of organisations. However, it would seem that this was not the case with

senior managers.

Of the 6 senior managers, 4 (66%) reported that they were not well prepared to lead the
implementation of PM and moreover, they felt a lack of confidence in PM itself. Senior
managers also noticed that the staff members had started to ask questions about the value
of this implementation process for the public service delivery and public administration in
general. The reasons provided for the loss of confidence among senior staff was their own
misunderstanding of the value of PM and how it should be implemented. Senior managers
could only see the number of indicators and measurements to report to regional and central
governmental levels. It was perceived as an increased burden on personnel rather than an
improvement. In addition, senior managers expected support and guidelines from the

regional ministry, which was never provided.

The lack of confidence among more than half of the senior staff (66%) was seen as
compromising what it meant to be a leader in two ways. First, senior managers did not
have enough knowledge to be able to lead their staff to implement PM, and second, the
loss of face they experienced when they failed to answer the questions about PM also

played a role.

The lack of confidence was also attributed to inadequate information about the value of
PM from the top governmental levels. One of the senior staff members pointed out as

follows:

“In order to implement something you have to be enough confident in it and know how to
do it and for what. | am afraid we are not confident enough. The Ministry is not doing
anything about it to address the problem, they never invited us to discuss it in a meeting
in regional government even if we sent them initiative letters. We feel it is difficult to
explain to staff why we are doing it if it is not paid, just extra burden”.

(Interviewee 6, 08/02/2013).
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Furthermore, senior managers experienced their own lack of confidence; losing
confidence in the middle management level was also a concern for 7 of the 11 senior
managers interviewed (63%) in the study. They felt confused about implementing “a
reform the purpose of which is misunderstood”. Managers at all levels argued that data
collection, statistics, and a number of indicators existed even before PM implementation
for most of the agencies and departments. They did not understand the difference between
those indicators and the current PM implementation or why they should have two systems.
Of the 65 managers, 32 (49%) reported that the lack of information about outcomes of PM

implementation from central government made the implementation process difficult.

8.3.4. Summary of findings

This chapter outlines the findings of the study related to the challenges in PM
implementation in local governance in Krasnoyarsk city, Russia. These findings are
presented by using Brudan’s model (2010) and describe challenges at the strategic,
operational, and individual levels of PM implementation. Categories of findings are based
on the coding from the results of the interviews with local managers with the support of

the document review and the observation of the departmental meetings.

Although the PM system, along with its key performance indicators, was developed and
assigned by the central government to the regional and local governing bodies, findings of
the study revealed that the implementation at the local level faced challenges for a range
of reasons. Local managers reported a number of obstacles that affected the degree to
which they could fulfil their role as implementers. Among the main challenges, there were
concerns about difficulties in interaction between the local, regional, and central
governmental levels; the lack of key stakeholders’ engagement in the planning of the
implementation process; perception of the PM system as a mechanism of control and
punishment; difficulties in collecting and presenting the data in reports; the lack of
communication among the team members and between departments; human resource

incapacity; and the lack of training, among other reasons.

Looking at the challenges and barriers found in the study, some seem to be related and to

occur in conjunction with each other and can be summarized under the barrier category.
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The first barrier category is related to the unstable foundation for the implementation of
PM. This category comprises barriers and challenges caused by the fact that the new PM
system does not have a solid foundation in Russian local governance. The implementation
of PM has started with unclear goals and mission, and an unclear strategy, which has
resulted in content that does not suit the needs of the public administration at the local
level, and its departments and units. The performance indicators framework has been
devised at the higher levels of the governmental system and a lot of information has been
collected and measured at this level. Therefore, key performance indicators established for
the local authorities do not define factors that the institution needs to monitor locally. It is
unclear from performance indicators how successful public administration is and what the
progress is towards its long-term organisational goals. The implementation of PM is
characterized by the presence of extensive normative legal framework that does not
correspond well with PM implementation. The introduction of PM system does not include
detailed written methodology, description of procedures and making changes in the current

relevant federal and regional legislation.

The second barrier category deals with immaturity, which creates an immature PM system
that is not fully functional. The implementation was carried out inaccurately at a time when
the local governance organisation was not yet ready for it. It did not take enough
behavioural aspects or hierarchical culture barriers into account; it did not participate in
defining the indicators devised by the central government; and it did not link the PM
system with the reward system. The regional and central governments did not provide
appropriate support and training for the staff. This caused the management at all levels of
the organisation to lose faith in the new PM system quite rapidly. So, the senior
management adopted the wrong management style by penalizing employees for poor
results instead of using the PM system for coaching and continuous improvement.
Organisational members took a dislike to the PM system, which in their view, supplies the
information used to penalize them, and this resulted in the manipulation of data collected
and unsatisfactory benefits from the new PM system.

The third barrier category consists of challenges and barriers that render the new PM
system less relevant to people on all organisational levels. The organisation experiences
difficulties in defining goals and targets; PM implementation is not linked to the strategic
plan; and employees from different departments and units are not encouraged to think
about common objectives and targets. In addition, it is hard to collect the data needed for
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the new PM framework developed by federal government, and it is difficult to understand
the importance of the PM implementation. This requires more resources and training

sessions, and causes the deterioration of management commitment.

The fourth barrier category is related to insufficient resources. This barrier category
indicates that the Russian government, at all levels, has not freed up sufficient resources
and capacity for the PM implementation, and for the training of organisations and their

members in understanding and using the new PM system.

The fifth category deals with communication issues. This category comprises barriers and
challenges caused by the fact that a communication strategy was not established to create
shared expectations and to report progress. The implementation of PM in Russia starts
with the lack of communication between different governmental levels and ends with the
lack of communication within the organisations at the local governmental level. The
message from the top level stating that PM was definitely on the horizon and that it was
not just a management toy was not received. In conclusion, a clear message is needed to
emphasize the benefits of PM and the fact that PM will make organisations the front-

runner in the public sector.
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9. DISCUSSION

My findings make a contribution to several aspects of the literature on Performance
Management. First, my results are a provocative illustration of the barriers and challenges
that can negatively affect the introduction of PMS. Second, they underline that successful
implementation of PMS in the public sector requires careful preparation of readiness for
change. Third, the Russian example that | have studied suggests that there needs to be a
wider discussion about the barriers that may exist to transferring PMS into countries with
particular cultures and histories where its fundamental assumptions may be particularly
difficult for people and institutions to engage with. Fourth, there is the discussion on home-
grown versus imported policies in public administration. Fifth, there is a more general
discussion of policy changes that emerge in bureaucratic hierarchies and how these change
or are changed by modern approaches to the public sector management. Finally, there is

distinct literature on Russian public administration.

Performance management is based on an extremely rationalistic, directive view of the
organisation, which assumes not only that strategy can be clearly articulated but also that
the outcomes of the implementation can be framed in a way that makes clear their links to
the organisation’s strategic objectives (Clark, 1998). The approach assumes causal links
between different parts of the process that can be readily identified and enable
underperformance in one or more aspects of the process to be managed to ensure optimum
functioning of the wider PMS. However, such assumptions not only ignore the debate
about the nature of strategy and its formulation (Mintzberg, 1994), but also fail to
recognise the context in which a PMS operates. The social processes and power systems
within which organisations operate together with the broader organisational and country-
cultural context are important mediating factors in the operation and success of any system
(Clark, 1998).

As discussed in Chapter 2, the context of the policy transfer is extremely important in
determining the notion of public sector reforms in the light of the PM implementation,
NPM approach and policies that fit specific administrative change setting. Consideration
of the appropriateness of managerial and regulatory reform of the developed countries
models to developing countries must incorporate a critical evaluation of the weaknesses

in, and failures of these models. Many countries have demonstrated their government’s
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willingness to learn and adapt from other contexts in their quest for enhanced public

service performance (Siddiquee, 2007).

Although extensive research has been carried out to investigate the success and failure of
PMSs in various organisations around the world (Bourne et all, Kennerley and Neely,
2002, Richardson, 2004, de Waal and Counet, 2009), there is a distinct lack of published
research on issues related PMS implementation challenges in particular cultural contexts
like the Russian Federation.

Indeed, policy transfer or change cannot be ignored in any discussion of the NPM approach
and administrative reform in a country setting such as that of the Russian Federation. As
discussed in Chapter 2, public sector reforms with NPM ideas and PM system
implementations are still very “young” (Verheijen and Dobrolubova, 2006). Public
management systems in some countries like Russia are rudimentary, which in all
likelihood lack the basic institutional framework and capacity to build a credible PM
system. In addition to that, the case of the Russian Federation stands out where innovations
concerning PMS implementation have been taken beyond partial experiments and piloting
in local governance. There was a top down decision by the federal government to
implement PM along with centrally specified performance indicators. This occurred

within a very hierarchical culture of delivery oriented governmental tasks and objectives.

The implementation of the PM system in Russia was not a case of externally funded reform
from donor agencies such as World Bank for some developing countries, and so there was
no pressure to satisfy any conditions prescribed by an outside agency or follow by the
guidelines in policy transfer procedures. It influenced on the PM implementation in the
Russian Federation, because external monitoring and reviewing to achieve greater

strategic alignment of development efforts were not established.

It was the realisation that the implementation process of the PM in Russia in the public
sector was experiencing difficulties that prompted this study. Because this research was
conducted seven years after the official implementation of PM implementation, the
participants of the study were able to draw on their extensive experience from initial

implementation to attempts to incorporate PM as part of routine activity (Chapter 8).
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This chapter draws on my specific findings of the experience of the Krasnoyarsk City
Administration with the implementation of PMS to try and draw some broader conclusions

of relevance both to future use of PM in Russia, but also to the broader literature on PM.

9.1. Readiness for introducing a performance management system

A growing body of research reveals that it is essential that the implementers are ready to
ensure the successful introduction of change initiatives. The rationale for this is that the
organisations cannot introduce performance management systems successfully without
the buy-in and involvement of all employees, proper communication and a strategy to
develop human resources so that everyone has a clear understanding of the changes
initiatives and their benefits to employees and their organisations (Karve, 2009; Ochurub
et al, 2012).

Change readiness includes the management strategies that organisations use to address any
resistance in their workforces to the new initiatives (Stratman, 2002). Organisations’
readiness for change depends on the level of employees’ commitment to the change and
whether they believe the change can happen (Weiner, 2009). The key to change readiness
is whether the employees are ready to do their jobs in new environments (Madsen et al,
2005). Introducing performance management systems as change initiatives is pivotal to
the strategies of organisations and they should ensure organisational readiness before
doing so (Canterucci, 2008). When organisational readiness for change is high, the
employees are more likely to initiate change, exert greater effort, show greater persistence

and display more cooperative behaviour (Armenakis and Harris, 2002).

However, the case study of local government in the Russian Federations revealed that
performance management was designed and implemented in a top-down fashion by the
federal government without consideratiuon of the readiness for change for the
implementation of PM at the local level. Data analysis revealed that local authority

managers were not ready for the implementation of PMS.

At the same time, being able to successfully develop and implement a PMS has its own
challenges and inevitably can come up against cultural resistance. Organisations need to
be ready for the change and need to manage the change to a performance management
systems. Robbins et al. (2003) argue that employees may feel threatened, in terms of their
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interests and job security, when organisations start introducing new performance
management systems. The findings revealed that that employees did not have clear
understanding of what their organisation will achieve by introducing PMS, why they need
the implementation of PMS, how they will implement the changes and who will drive

them.

Therefore, it is essential to unearth the key factors or preconditions for introducing
performance management systems and to determine and evaluate the attitudes and feelings
of all employees about doing so. It is crucial that change agents, and those who drive
change initiatives in organisations, should consider the extent to which employees are
committed to the change and whether they believe that their organisations are able to
change (Weiner, 2009).

Without certain pre-conditions which need to exist before organisations introduce PMS it
is difficult to expect successful implementation. Managers must mobilise their
organisations, communicate the roles and responsibilities of those involved in the change
processes and ensure that the processes are inclusive, participatory, transparent, simple,
realistic, fair, objective, developmental and non-punitive (Amatayakul, 2005; Hardison,
1998; Kok, 2007; O'Connor and Fiol, 2006; Walters, 1995; Williams, 2002).

If there is a culture of severe repercussion in an organisation, people will try to delay the
implementation and manipulate the results on the performance indicators (de Waal, 2007,
p.334). Therefore the information from PM system should not be used for penalizing and
settling scores but, rather, for autonomous control and continues improvement. If, at the
time of implementation of the PM system, sufficient attention is paid to changing of the
management style from penalizing to coaching and focusing on improvement, PM would
be less threatening and people will accept it more readily. This change of the management
style appears to be one of the most difficult elements of an implementation in the Russian
Federation. For example, findings revealed that in case of citizen’s dissatisfaction of
providing services in health care organisations, senior management was penalized for
inappropriate communication style of the medical staff in their organisations, however,

trainings to improve the situation on how to communicate with patients was not organized.
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9.2. Effects of hierarchical culture

My study has documented in detail that that PM implementation in Russia was carried out
in a top-down fashion. In Russia there is a hierarchical culture of public administration
with a rigid and highly centralised structure of the executive branch of power. It is this that
accounts for some of the difficulties that I have identified in the implementation of PM in
Russia. To people work in local administrations the central government instructions on
PM were often regarded as just another variation on the endless central government
requirements for reporting on activities. The distinctive objectives of PMS, to lead to

reflection in practice, was largely not understood.

This classical public administration model that exists in the Russian Federation creates
challenges in implementation of PM. Max Weber described such a model as involving
control from top to bottom in the form of monocratic hierarchy, that is, a system of control
in which policy is set at the top and carried out through a series of offices, with each
manager and worker reporting to one superior and held to account by that person. The
bureaucratic system is based on a set of rules and regulations flowing from public law.
The system of control is rational and legal. The role of the bureaucrat is strictly subordinate

to the political superior.

The implementation of PM in Russia can be seen as occurring within such a model. It was
developed by the federal government and passed down to the lower levels for
implementation. In such a culture, individual conformity and compliance are achieved
through the enforcement of formally stated rules and procedures (Zammuto and Krakower,
1991). The hierarchical culture involves authoritarian management style with high degree
of control, little communication and top-down management, and centralised decision-
making (Parker and Bradley, 2000).

The dominant concern in the academic literature on public administration, political
science, economics and law is that top-down approach is ineffective for PM
implementation. PM is commonly used as a tool for hierarchical steering, this steering
seems effective: the top management fixes targets, measures output and then apprises the
subordinates. It send employees signals about what results matter, and rewards them when
they produce those results (Osborn and Plastrik, 2000). Priorities may be translated into
new targets, for example, after a certain period it may be considered whether they are being
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achieved; adjustment during this period is possible, if required. On the one hand, such
steering is effective, on the other hand, it produces “perverse effects” (de Bruijn, 2002, p.
44),

If PM is used as a tool for hierarchical steering this may harm its effectiveness. The more
functions top management wants to create with the help of PM (transparency, learning,
appraising, sanctioning, comparing), the more its effectiveness will decline. The more
hierarchy and the more functions, the stronger the incentive to pervert a system.
Furthermore, the use of PM in this way widens the natural gap between top management
and professionals. Senior management loses touch with what really happens in the
professional echelons. Thus, the classical public administration model with hierarchical
steering brings about PM ineffectiveness (de Bruijn, 2002, p. 115). This is what has

happened in the implementation that | studied in Russia.

9.3. Lack of understanding of performance management concept

A central finding of my study is that many managers in the case studies | undertook simply
did not understand what a PMS was and what its objectives were. However, for PMS to
work a basic level of understanding of objectives and the link to quality in particular is
required across an organisation before it can expect such a new system to yield the desired
results. According to my literature review, the successful implementation of the
performance management system, and therefore effectiveness of its implementation,
depends on understanding of the main concept principles and procedures (de Waal, 2007).
My study has revealed major issues connected to understanding of performance

management concept

My study has provided unequivocal evidence that in my case study organisations the term
“performance management” was misunderstood by managers as “management by results”
(MBR). There is no translation in Russian for the English word “performance”. In
addition, there is no differences between definitions of “outputs” or “outcomes” in Russian
language. These words, and also “impact” are all represented by the same Russian word
that essentially means “results” (Rus. pesyrsmamesi). In the Russian academic literature,
MBR is a Russian analogue of the English “performance management.” It became popular

although the terms “results” and “performance” are not equivalent. Jacobson (SIko6coH,
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2006, translated from Russian into English) argues that such terminology can become

“misleading’:

“The terms “‘performance management and managing by results” are to some degree
misleading as to the subject of that literature. Thus, in practical terms the issue of direct
correlation between resources and incentives and indicator values has never been raised
in relation to “‘final results” (outcomes), and it is discussed less often in relation to “direct
results” (outputs) than in relation to “execution” (performance), which in Russian
language is almost the same as the “quality of work”. It is the “execution” which is usually

’

transformed into “result” in Russian publications on the topic.’

Jacobson, 2006, p. 17

Unlike PM, MBR tools are used at all levels of the government in the Russian context.
According to Dobrolyubova (2008, p.134), MBR is a principle of management based on
ensuring the interconnection of goals, results and resources at all stages of management
(planning, implementation and control) contributing to the most effective achievement of
goals of executive authorities (local authorities, public organisations). Dobrolubova
(2008) argues, it is necessary to distinguish between “management by results” and
“performance-based budgeting”. Performance-based budgeting (or targeted budgeting) is
aimed at taking the outcomes into account while planning, administering and controlling
the budget. Therefore, “management by results” is a narrower concept associated with
taking the results into account while planning and administering the budget; it is a
structural element that allows linking one of the resources (financial) with the results of

the organisation.

According to Kalgin (2012, p.36), the Russian term “management by results” adequately
translates such English concepts as “management by objectives” and “judgment by
results”, which are separate and narrower concepts that preceded the current stage of the

performance management theory development.

It partly explains the reason why local managers link performance management with
results directly and pay less attention on outcomes. However, reduction of the performance
management definitions to the concept of “results” can lead to excessively narrow
understanding of PM tools in the Russian context. Today’s practice of using performance

indicators implies taking into account various aspects of the organisation’s activities, not
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just results. It includes planning (setting objectives), measuring results, and using these
measurements to reflect on the accomplishment of objectives, explore performance
problems or opportunities and make changes to improve both operational and strategic
outcomes (Richards and Goh, 2009). Performance measures and performance indicators
therefore contribute to PM, however, they are not an end in and of themselves. In my study
| found very little evidence in my case-study organisation that managers had any
appreciation of the notion that PM should result in a practice of reflection so as to achieve

results measured in terms of actual improvements in service provision.

9.4. Perception of performance management as an instrument of control

My study has revealed other aspects of the implementation of PMS that that could
potentially negatively affect any further attempt to develop it in Russia. It was apparent
from the study that performance management is increasingly being used as a control for
“punishment” rather than incentive mechanism designed for “motivation”. Multiple sets
of local performance indicators designed by various federal governmental bodies are being
perceived by many local managers as ‘control measures’ rather than indicative levels. In
other words, performance management in Russia is increasingly used for strengthening
“vertical power” and centralisation rather than providing a means for effective

decentralisation and public accountability of local government.

9.5. From functions to process and performance management

Local government in the Russian Federation tends not to have a clearly articulated mission
i.e. there is a lack of clarity about what the organisation is supposed to accomplish. Its
function is assessed in terms of indicators of activity rather than in terms of broader
objectives framed ultimately in terms of serving a local population. This the lack of a clear
mission may reflect unresolved internal or external conflicts over what the mission should
be. In such case, project management implementation may not be aligned with the mission

of organisation.
My study has revealed the lack of clarity among managers about what local government

provides: delivery of functions or provision of services. Appropriate legal framework

could reflect on institutional move from functional to process management. However, the
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notion of tasks and functions in legal documentation does not reflect service but only

presupposes a possibility of solving tasks with help of this or that service.

According to Maslov (2010), the fast inflow of modern western management techniques
into Russia, like performance management, often exceeds the ability of the government to
absorb and implement them. The best example of this problem is the conflict between
implementing the horizontal process model of public services delivery and the vertical
hierarchical framework of public functions. A citizen, imagining himself as a citizen-cus-
tomer, believes that the state provides public services to him, because officials declare it.
In accordance with theory, service delivery means a horizontal process approach — the
fastest and most effective way from customer needs to customer satisfaction. However,
for the Russian government public service is no more than just a new public function.
Public managers do not think in terms of processes; they operate in a framework of
functions. Under this form of governance, a public organization is not a service provider
for customer, but customer’s boss from the power vertical, the top-down hierarchy in
which bureaucrats obey their superiors. Vertical functional management and horizontal
process management cannot work effectively together. However, in contemporary Russian
public administration they are superimposed and effectively become indistinguishable.
The citizen is lost within the bureaucratic machine because at the current stage of
modernization, the Russian state has not decided yet what it produces: functions or

services.

The Russian public sector does not conceive of itself as dealing in the market of social
goods. Governmental bodies have not adopted new “corporate style” structural and legal
forms. In other words, the state did not envision itself as a body which aims to have a
clearly defined public service delivery to concrete customers and stakeholders. While the
reforms looked progressive on paper, in reality they have not really affected the lives of
ordinary Russians. In Russian legislation, functions and service delivery are two terms that
blended together. Indeed, our study reveal, it is extremely difficult for public
administration bodies at any level to divide their work into services and functions. At first
point, this issue may seem insignificant and just technical, but it poses a fundamental
conflict of vertical functional and horizontal service approaches. In fact, it is not horizontal
or vertical approach, but something crossing. These methodologies are absolutely different
and their combination produces. The vertically-oriented functional system means

managing by command and control; the horizontally-oriented service system means
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managing by processes. Because of this contradiction, invisible for many reformers, the
proposed mechanisms of reforms do not work on the ground and cannot bring the

anticipated results (Maslov, 2012).

This all points to the fact that the Russian ideology of public management needs to be
changed, to move from the idea of “serving the public” to the idea of “delivering public
services”; from understanding governance as a hierarchy where your customer is higher
level officials to the concept of governance as a market where your customer is the citizen;
from understanding PM concept as an instrument of control and penalizing to the

managerial tool for improvements.

9.6. Challenge of legal traditions

Performance management have mostly been developed and successfully implemented in
countries with the Anglo-Saxon legal tradition, where administrative procedures are not
fixed by the federal legislation and regulated mainly at the local level by acts or at the level
of individual organisations by power of internal rules and guidelines. In contrast, Russia
follows the legal traditions of the East European countries, which are characterized by the
presence of extensive normative legal framework. The introduction of any innovation like
implementation of PM system requires detailed methodology, detailed description and
making changes in the current relevant federal and regional legislation, as well as the
development of detailed legal procedures. The delay in the development of corresponding
regulatory legal framework considerably complicated development of progress in PM

implementation in Russia.

9.7. Stakeholders engagement and evaluation of strategic plans

The involvement of key stakeholders (such as citizens) to the PM implementation, enables
managers to ensure that the strategic and operational direction of an organisation addresses
stakeholder perceptions and needs. In Russia design and implementation of performance
management happened without public participation, moreover, internal stakeholders from
lower governmental levels also did not participate in the discussion of PM design.
However, in countries where PMS has been used most effectively, consultative meetings
between the authority and the community representatives (customers of the public

services) provide opportunities for both parties to air grievances, share views, seek
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clarification and make suggestions to resolve issues involving both parties (De Bruijn,
2002). This should be the place where the views of the customers are taken into
consideration for the purpose of developing the strategic goals and objectives of public
administration organsiations. Due to the lack of involvement from the external
stakeholders, the customers in particular could not voice out their opinion with regards to
the administration performance. My study has shown that in the case study organisations
| researched, there has been an absence of stakeholder engagement. This is inconsistent
with the principles of PM implementation described in the literature.

My study has revealed that there was no evaluation to improve the results/achievements
of the strategic plan after reporting on indicators. Local government reports to regional
government regularly on PM indicators, but never discussed internally or externally these
results and how to improve. This situation is contradictory to the emphasis of the
performance management cycle, where the reports on results should be interpreted to
obtain information and identify areas for improvement. Consequently, appropriate
changes could not be made to the management structures and delivery mechanisms
concerning the strategic plan of the public administration. Also, the relevant benchmarks
and/or data collection strategies could not be revised accordingly. Poister and Streib
(1999) stated that strategic performance management requires continual monitoring of the
‘fit” between the organisation and its environment and tracking external trends and forces
that are likely to affect the governmental jurisdiction or agency. Poister and Streib (1999)
added that successful PM implementation requires the development and dissemination of
innovations and encourages the flow of useful feedback from managers and employees

regarding the viability and effectiveness of the PM strategies.

9.8. Difficulties in communication and integration

| found difficulties in interaction and communication between the local, regional, and
central governmental levels as one of the main challenges in the Russian PM
implementation. For example, initiative letters from the locl public administration to
regional government were anaswered; regional and central government representatives
never visited local managers to discuss the PM implementation and its results. Moreover,
| found a lack of communication within the organisation between departments. For
example, each department has its own budget and targets, regular communication between

departments to discuss PM implementation is limited. However, in this respect, my

200



Russian case study organisations may not be completely atypical. Brudan (2010) argues
that communication about PM at the strategic, operational and individual levels is limited
in practice. This is because strategic performance management efforts are led by the
executive team, operational performance by group managers, and individual performance

management by the human resource team, mostly with limited interaction between them.

Communication between key stakeholders is a frequently identified as a factor that results
in successful performance management implementation (Bititci, 1994). For example, 35%
of senior executives surveyed for the study by IBM (2010) reported that integration was
on the top of their agenda. Other reports by scholars indicate the importance of PMS
integration for strategy success (Accenture, 2010) and identify the lack of integration as a

source of performance management failure (Townsend et al., 2009).

The issue related to limited communication and integration between the different levels of
performance management in the public organisations is also highlighted in a study by
Verhejen and Dobrolyubova (2007). The study involved performance management in
public organisations in Baltic States and Russia. It was found that performance
management systems were successfully developed and introduced at the organisational
level, but were unsuccessfully implemented at the operational and individual levels due to
the lack of appropriate support in terms of organisational culture, human resource and

other resources.

Local governance arrangements do not exist in a vacuum. The adaptive capacity of PM
implementation depends on its context and how different management systems are situated
at different levels (Duit and Galaz 2008). The communication culture and administrative
system at the constitutional state level may influence how managers can respond to change

and manage adaptively.

Successful PM implementation requires governance systems that support coordination and
cooperation across the horizontal and vertical organisational dimensions. In the context of
NPM, governance refers to decision-making processes and networking aimed at problem
solving and policy implementation. As such, the concept focuses on participation and
deliberative consensus-building processes with the goal of enhancing cooperation and
coordination among a diverse range of the key stakeholders (Stoker 1998). Therefore, a

platform or forum for adaptive governance is vital for enabling the processes of PM
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implementation. Such platforms can facilitate an overriding strategy and coordination of
planning and management activities by representatives from various levels of governance
that represent needs and interests of stakeholders at different levels (Bellamy et al. 2002,
Connor and Dovers 2004). In multi-tier governance, this also fosters dialog between

sectors and the production of new knowledge (Gibbons et al. 1994, Diets et al. 2003).

9.9.PM Implementation and a link to individual performance

According to de Waal (2007, p.334) in order to implement PM successfully, the link to
individual performance is needed from the start. When this link has too low a priority for
employees, it is doomed to failure. It is important to communicate the advantages of the
new system to the people continuously, and also to show the practical benefits. In addition,
implementation has to be as efficient as possible and should not take up too much of the

organisation members’ time.

The study reveals that the Russian approach to appraising public service managers remains
unchanged since Soviet times and does not include the elements of awards. As discussed
in Chapter 8, attestation is being used to measure individual level of qualification. Results
of attestation influence the grade changes of an employee. This system classifies positions
according to differences in required qualification and responsibilities and ranks these
positions into occupational groups. Each group has unified salary schedule (grades). Each
grade contains a flat salary amount and does not contain incremental steps inside. In order
to change the amount of salary an employee has to receive the grade change. In practice,

the grade change is possible only after promotion.
It could be easily seen that this approach result in very rigid and standardized system of

performance related pay. Ideally, those grade changes should depend on annual results

and individual achievements and not on qualification and level of technical expertise.
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10. CONCLUSION

This thesis has explored theoretical and practical issues raised by the process of PMS
implementation in the Russian local governance. The study was conducted between 2012
and 2014, seven years after the introduction of PMS by central government of the Russian
Federation as an element of the Administrative reform. The aim of this study was to
investigate challenges encountered during the implementation of a performance
management system in the Russian Federation. The focus of the study was to explore the

process of implementation of PMS at the level of local government.

The thesis has addressed a series of research questions prompted by the changes brought
by central government as a part of the Administrative reform. The research has provided
insight into an actual process of PMS implementation in the context of the Russian local
government, investigated and presented attitude of key actors in the process of PM
implementation and explored the main challenges encountered at a local level after seven

years of the PMS introduction.

The study employed single qualitative case study methodology. Data was collected mainly
through semi-structured interviews with 65 local authority’s managers, with support of
documentary research and participant observations of the departmental meetings. This is
a study which been accomplished through gaining access to senior, middle and junior local
government’s managers who are very hard to access. Other researchers might not be able

to gain the same level of access.

The thesis’ approach was to explore various dimensions of the PM implementation process
as it happened at the local governmental level of the Russian Federation, bringing together
the analysis of challenges by using the combination of theories. The institutional theory,
particularly new (or neo-) institutional sociology (NIS) (Modell, 2005 and 2009; Van
Hendel et al., 2006) is chosen as a theoretical framework because the study is specifically
looking at the process of institutionalisation at an organisational level. The institutional
perspective provides theoretical concepts that explain the institutionalisation of PM in the
public sector institutions. Institutional theory predicts that successful adoption of an
innovation proceeds from emergence through diffusion to stabilization in isomorphic

(similar or equivalent) form across the organisational field.
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Brudan’s integrated approach to PM was chosen to explain the process of PM
implementation at strategic, operational, and individual levels. According to the Brudan’s
approach, performance management can be effectively integrated in a systems perspective,
where organisational performance improvement is the key driver (Brudan, 2010).
Systems-thinking promotes a holistic approach to managing organisational performance.
A systems view focuses on integrating all components of the organisation and mapping
the relationship between them.

The Five Factor Performance Management Model (Mwita, 2000) was chosen to provide
an important integrating framework to focus on a customer service level; to link the PM
system design with issues of policy, strategy, operations, assessments and information
systems; to link the aims of an organisation and the plans that have been developed to

achieve those aims.

What does this study tell us about the implications of the field study and its theoretical
contributions? What are the practical implications of this research in terms of
implementation of the PM in the Russian Federation, including policy transfer for
improving public management through the Administrative reform? Finally, what
implications does this research have for future studies in public management and state’s

movement toward the era of PM?

The key findings of the research have important implications for both theory and practice
of PM implementation. Its insights into policy transfer and antecedents of public
administrative reform and consequences can help practitioners and theoreticians in various

area of management.

The thesis has offered an insight on PM implementation practices and uncovered a series
of challenges related to unstable foundation for PM implementation, planning and design
processes, cultural factors, understanding of the PM concept and individual’s behavioural
factors in the Russian Federation, and what changes took place at the organisational level

during the Administrative reform process.
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10.1. What have we learnt?

Many governments globally have been committed to carrying out the public
administration reforms. As the main content of the NPM, performance management has
attracted increasing attention. The Russian Federation, like many other countries, has not
been immune to these global changes in trying to make its public sector organisations more
efficient and effective. Performance management was introduced by central government
to Russia in 2007. Despite the central government intent, the reform has not successfully
bedded down in the Russian local governance. Seven years after its introduction, the
implementers of the performance management system in the local public administration
were continuing to experience serious challenges at the operational, strategic and

individual levels of organsiations.

Many countries face challenges in the implementation of performance management. It is
not a unique case of the Russian Federation. In countries with similar social-economic and
political climate PM is likely to adopt similar shapes. The findings of this study would be
particularly useful for researchers and practitioners from the countries which are at the

beginning of their reforms.

The complex and ambitious institutional reform program is still under way in the Russian
Federation. The implementation of Administrative reform agenda, where performance
management implementation as a part, is complicated by the multi-level governance
system.  Horizontal and vertical cooperation in implementation of performance

management that involves three levels of government remains complex.

10.1.2. Centralisation versus implementation

Issues of interagency cooperation and public sector integrity became troublesome. PMS
was introduced in the context of a highly centralized Russian public sector and became
difficult in integration with different governmental levels. The functioning of performance
management was thwarted by the lack of managerial autonomy. Local government faced

varies of challenges in performance management implementation.
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This study reveals the gap between the strategic level of decision making and the street
level of implementation. There is a gap that fostered misunderstanding of the goals and
application of the PM, unpreparedness for application at the local level. One of the key
feature of performance management implementation is the dominance of the federal
government in the design processes. Reform design was carried out by the federal
authorities without engagement with key stakeholders from local governmental level. The
fact that the involvement of representatives from local governance to the design phase of
the reform was limited is highly surprising considering the dependence of the federal
authorities on the local and regional authorities for successful reform implementation. The
lack of involvement all governmental levels to the design of the reform complicated the
implementation process. As a result, local public city administrations were not ready for
PM implementation that started with unclear goals and mission, an unclear PM
implementation strategy. These have resulted in not solid foundation for successful PM

implementation.

10.1.3. The lack of transparency

The lack of transparency and wider engagement hindered successful PM implementation.
Performance management initiatives were designed and reviewed largely without
engagement of the key stakeholders. This has been an obvious problem at the
implementation phase of the reform at the local governance level. Transparency and
effective communication mechanisms should be a part of the reform strategy, affecting
both the substance of performance management implementation activities and the nature
of reform management groups. Results of the implementation along with progress reports
have not been published. External and internal awareness about performance management
implementation and progress was not conducted to inform local managers and the public

about reform achievements and future plans.

10.1.4. Ineffective legislation

One of the feature is the ineffective legislation framework for the implementation of
performance management system to the Russian public sector. The federal government
has the authority to legislate on institutional issues through prescriptive or framework
legislation (for example outcomes to be achieved), this is a potentially powerful tool for
achieving institutional change. Legislation can be effective in particular in changing public
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service systems, as well as in the area of budgeting in performance management
implementation, as an indirect tool for stimulating reform through enforcing fiscal
discipline. However, when considering public administration reforms, for which
legislative change is generally essential, framing high quality human resource
management systems and building incentives for performance are as important as having
a good law. For example, the experience of Central European countries has shown the
limitation of public service laws as reform instruments in the absence of accompanying
training and capacity building initiatives and reform of the incentive systems (Verheijen,
2001; Verhejen and Rabrinovic, 2005). Legislation by itself is even less likely to be
effective in areas such as public service standards, performance management and
enhancing transparency, which are highly sensitive to interpretation and require a strong
change management approach for successful implementation. Finally, in complex reform
contexts such as Russia, where they mainly use legislation this carries an additional risk
of mismatch with the other reform initiatives, such as budget and administrative reform,

which by their nature require more interactive and innovative reform management tools.

10.1.5. Attitude of local managers to PM implementation

A lack of methodological support and training from central and regional government
influenced understanding of performance management and the attitudes to it. Local
authority’s managers took a dislike to the performance management, which in their view,
supplies the information used to control and penalize them. Methodological support could
be an excellent supplement to legislation, especially where legislation is complex and aims
to introduce new concepts in public performance management. It could also supplement
other reform tools, such as budget support, if it is provided to regional and local authorities
for the preparation of applications and reform plans. In the context of the Russian
Federation the implementation of legislation without methodological support, especially
in week human resource capacity area, is unlikely to bring the expected results. Local
managers would be more comfortable with implementation if appropriate training would
be in place. This is especially important in the more innovative aspects of institutional

reform, such as the introduction of performance management system.
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10.1.6. Communication issues

One of the features is a lack of communication and networking between regions and local
governmental agencies. Networking and coalition building among local managers from
different regions, interactive training and knowledge exchange meetings, identifying
change agents among civil servants and local officers would be effective in conceptually
difficult reform areas, such as performance management. The use of all these change
management instruments together with methodological support requires a pro-active
approach by the central government authorities. All these instruments have to be a part of
a reform process from the design stage, as the identification of those officials and experts
at the sub-national level that can absorb and transfer expertise and advocate for change
should be done as early as possible. This would ensure that networks of change agents can
be made operationally as soon as a reform agenda and performance management

implementation are adopted by the central government.

The study identified various challenges and barriers at the strategic, operational and
individual organisational levels of the local governance that were negatively affecting the

introduction of performance management in the Russian Federation.

Among the main challenges of the local government are the following: unstable foundation
and a lack of readiness for the implementation of PM; unclear goals and implementation
strategy; a presence of extensive normative legal framework that does not correspond well
with PM implementation; a lack of link of the PM system with the reward system;
insufficient resources for the implementation, a lack of communication between different

governmental levels and within the organisations at the local governmental level.

Results-oriented, NPM reforms including performance management which were
introduced to Russia could replace top-down, monopolistic, unresponsive public
organisations with performance-oriented, productive and responsive public organisations.
However, evidence from our case study suggests, that the reforms are not having such
effects. Even if such reforms have been implemented, local public organisations have not

appeared to change much.
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10.2. Limitations of the study

Any research has limitations, and in this study they relate to the single case study

generalisability, time horizon and linguistic issues.

Firstly, the study is limited in its generalisability. The most prominent critique of single
case study analysis is the issue of external validity or generalisability. “We always do
better (or, in the extreme, no worse) with more observation as the basis of our
generalisation”, as King et al write; “in all social science research and all prediction, it is
important that we be as explicit as possible about the degree of uncertainty that
accompanies out prediction” (1994, p. 212). It may be that theories which pass a single
crucial case study test, for example, require rare antecedent conditions and therefore
actually have little explanatory range. These conditions may emerge more clearly, as Van
Evera (1997, p. 51-54) notes, from large-N studies in which cases that lack them present
themselves as outliers exhibiting a theory’s cause but without its predicted outcome. As
with the case of the Russian local government above, it would logically be preferable to

conduct large-N analysis in relation to the broader population.

The number of interviewees (65) and one local public administration as a case study are
limiting. The number of respondents was sufficient for our sample frame, however a larger
number of respondents from a more diverse selection of local governments could provide

further findings (for example, the other challenges and barriers could be discovered).

There is, however, an important qualifier to the argument about generalisation that deserve
particular mention here. With regard to an idiographic single-outcome case study, as
Eckstein notes, the criticism is “mitigated by the fact that its capability to do so [is] never
claimed by its exponents; in fact it is often explicitly repudiated” (1975, p. 134). Criticism

of generalisability is of little relevance when the intention is one of particularisation.

Secondly, the limitation of this study related to time-horizon. This study was providing a
snapshot at a particular pointing time (seven years after introduction of performance
management system as a part of the Administrative reform agenda). A longitudinal study
would provide an opportunity to follow up the reform process and observe its outcomes’
in sufficient way. To overcome this limitation, non-probability sampling was adopted
based on the availability of subjects (convenience sample), where the researcher took
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advantage of an accessible situation which happened to fit the research circumstance and
purpose. Meanwhile, all participants who met the sampling criteria from the agreed
departments and units were invited to participate, yet the decision to have an interview
was the participant’s choice. Thus, although the semi-structured interview targeted all
those thought to be at junior, middle and senior managerial level, the representativeness
of the sample cannot be guaranteed. Specifically, the study was distributed among 11
departments and units of the Krasnoyarsk city Administration that provide public services,
yet only seven departments agreed to cooperate and contribute. The other departments,
such as Housing, Transport, Architecture and Information Policy could make a

contribution to the study.

Thirdly, this research study involved interviewing of local government’s managers in
depth about implementation of performance management as a part of the reform agenda,
and so faced certain limitations on what could be asked. Moreover, they represented a
specific viewpoint, that of the reform implementers at the local governmental level.
Inclusion of the other stakeholders such as politicians, social groups and societies would
add a remarkable contribution to this research. It is possible that inclusion of other local
managers from the public sector organisations might have raised other experience and

opinions.

10.3.  Significance of the study

This study identified a gap in the literature related to performance management
implementation in the Russian Federation as an under researched area. By filling the gap,
it makes a contribution to the body of research which exists on public management and
organisations in the Russian Federation generally, and most especially within the local

governance.

In order to do this, the study investigated key areas; NPM in the context of the policy
transfer, the principles and practices of PM implementation, exploring the context of
policy implementation (change) and its drivers and drawing lessons. This was followed by
a discussion of performance management in the Russian Federation. It located the origins
of the practice of the policy transfer and change and tracked the diffusion of

Administrative reform in the light of NPM in Russia.
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The outcomes of this study make some useful contribution to theorising about PM
implementation and its challenges in the Russian Federation. The research builds upon
and extends the existing NPM and institutional theory including policy transfer,
considering the consequent implications for implementation of PM, as it is one of the few

studies in Russia.

Although there is a massive extensive literature on the performance management in
general and on the determinants of administrative reforms as part of NPM in particular,
there have been relatively few empirical investigations in the Russian Federation studies.
The study adds a huge amount of rich detail to knowledge about how the PM implemented
in practice and what challenges experienced by local managers in Russia. Thus this study
stands as a remarkable research-base for further studies.

The most important contribution to the field is an empirical framework for investigation.
The study used a unique combination of theory to explore the phenomenon, such as an
institutional theory, Five Factors Performance Management Model (Mwita, 2000) and
Brudan’s model (2010) that describes PM as an integrated approach across organisational

levels: strategic, operational and individual.

An important point to note is that many PM studies are not empirical as they rely on
document research, statistics and key performance indicators data. This study has gone
beyond by talking to the top, middle and junior managers of the local government about
how they implement PM, how it is working, what they are trying to achieve, what
challenges they face. This affords better knowledge and builds up the holistic awareness
of public sector management in Russia. The rich empirical data it contains is a remarkable

contribution made by this study, because of the level of access achieved.

The study gives effect to the basic principles and values of public administration in relation
to the implementation of performance management system to the public sector. Firstly, the
study contributes to the current theories and debate on the mainstreaming and
institutionalizing of public service delivery to determine organisational performance by

governmental institutions.
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Secondly, it adds to understanding of the public managers’ experience of the implementing
a performance management system in the local government and it contributes to the

research in this field conducted in countries with transition economy.

Thirdly, this study contributes to the body of knowledge concerning the policy transfer.
Particularly, this study contributes to the existing body of knowledge regarding challenges
encountered during the implementation of performance management that is developed in
Anglo-Saxon countries and transferred to the Russian public sector organisations. Russian
case is one of the examples where the concept of policy developed in one place is used
and implemented in another place in a different way — from managerial tool for

improvement in western countries to mechanism of control and punishment in Russia.

Fourthly, this study contributes to the body of knowledge concerning the policy
implementation. A number of challenges and barriers have been identified that hindered
the implementation and subsequent evolution of a performance management system.
Classical bureaucratic system with hierarchical culture of control, top-down
implementation, insufficient attention to the readiness of the organisations to implement
PM, the lack of communication between governmental tiers were demonstrated to be
present in the Russian case. The study, thus, supports overall prescriptions generated by

implementation studies.

Finally, the research contributes to the study of performance management as a managerial
practice. Performance management can be both a substantial reform and an element on
paper. In the Russian case performance management has not yet been transformed into a
substantive reform effort. It has been existing nominally but has not received attention and
resources needed to transform it into a tangible element of public reform arena. Public

managers know that performance management exists, but few know what it for is.

10.4. Methodological contribution

The triangulation of semi-structured interviews with the local authority’s managers,
documentary research and observation methods of data collection, adds much to the
findings reliability and more understanding of the nature of the complexity of the
phenomenon under investigation. Semi-structured interviews with local government’s

managers of different managerial levels provided rich and useful information and
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explanations. This has strengthened the reliability of the analysis and findings. The
researcher had an access to local government top management which is rarely available in

Russia.

Although a variety of research has discussed institutional theory and PM implementation,
it does not give much insight into the Russian Federation context. This research discussed
how the researcher employed single case study qualitative methodology which provided

rich interpretivist outcomes.

10.5. Lines of further inquiry

The study produced a series of incidental findings that require further examination. Further
studies on PM implementation at the federal, regional and local levels of the Russian

Federation would provide more insight on the research questions.

The findings from this research show a number of challenges in the process of
administrative change in Russia during the PM implementation. The researcher hopes that
this study will encourage more research in the countries with transition economies, aiming
to diffuse awareness and understanding of the notion of NPM oriented policy transfer, to
remedy public sector shortcomings and move to a new governance era. Thus, several

topics worthy of future research can be recommended.

A comparative study in the countries with transition economies would provide a helpful
basis for assessing the similarities and differences in aspects of the PM implementation
process, public sector organisational culture, decentralisation and the influence of the

Classical bureaucratic system on PM practices.

The approach of performance and outcome orientation in both administrative and fiscal

reform agenda is another suggestion for future research.

Further research on this subject matter could take advantage of the interpretivist paradigm,
inductive approach and qualitative methods (e.g. focus groups and interviews with
different managerial levels in federal, regional and local governments or other groups of
stakeholders), to generate different perspectives and results, adding to the knowledge stock

in Russia.
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In addition to that, philosophical, sociological and psychological behavioural studies, and
also studies on cultural contexts of the countries and its influence on understanding and

acceptance of PM as a concept would provide better insight on the study phenomenon.
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Appendix 1. Categories and subcategories developed in a coding process

Core Categories

Sub-categories

Strategic level

1.Unstable foundation for
implementation of PM

1.1.Mission of the organisation is unclear

1.3. Functions and tasks are not linked to the PM implementation

1.3. Unclear goals and strategy

2. The lack of engagement to
planning process

2.1.System planning is not coherent

2.2.Staff is not encouraged to think about common objectives and target

2.3.The settings of objectives and targets is not linked to the organisation’s
strategic plan

2.4 Lack of involvement from both the internal and external stakeholders to
planning

3. Hierarchical culture
barriers

3.1. Junior and middle management do not participate in strategic planning

3.2. Lack of communication between top, middle and junior management

3.3. Lack of communication between senior management and regional and
central levels of governments

4. ack of teamwork

4.1. Lack of sense of ownership developed from working together

4.2. Ineffective communication within the team

Operational level

5. Understanding of PM

5.1.PM system is a Western mechanism to control managers

5.2.PM is a number of indicators and measurements which came from
central government to control local expenditure

5.3. PM is a system for reporting to central and regional governments

5.4.Difficult to understand the importance of PM and train staff

6. PM as a mechanism of
“control and punishment”

6.1.PM is a mechanism of control results and budget

6.2.PM is a mechanism of “punishment”

7.PM created difficulties in
reporting

7.1.Not clear how to present information in narrative reports

7.2. Number of performance indicators does not show the whole picture of
the local area and work of public administration

7.3. Performance information is difficult to collect

7.4. There is no instrument to keep customers informed about performance

8. Budget span of control

8.1.Muli tier budgetary system creates difficulties locally, local budget
consists of regional, central and local budgets

8.2.PM created new budgetary control through increasing decentralisation

Individual level

9. PM is not linked to
individual performance as a
result the lack of motivation

9.1.Individual performance indicators are not developed

9.2.Everyone is equally paid regardless effort and achievements

9.3.Feedback of the staff attestation is not connected with annual outcomes
of the organisation

10. Fear of open discussion of
the PM results

10.1. A lack of trust and fear to be punished to discuss openly PM results

10.2.A fear to publish PM results and citizen’s survey results

10.3.Fear of how results would be interpreted by media and public

10.4. Reluctance to support PM implementation

10.5. Ambiguity on how PM results can be used.

11.Lack of confidence in the
PM implementation

11.6. Lack of understanding about value of PM concept caused the lack of
confidence in implementing

11.7.Lack of confidence and strong leadership among senior managers to
implement PM

11.8. Organisation and staff is not prepared for implementation of PM

11.9. Inadequate information about the value of PM from central
government caused lack of confidence in implementing
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Appendix 2. Semi-structured Interview Guide Questionnaire
Case Study Interview Guide of
Performance Management Implementation in Krasnoyarsk city Administration

Interview / Case

Interview respondents may request a copy of the aggregate research findings

and analysis.

If you need further information about the study, please contact:

Anastasiya Kichigina

Email: a.kichigina@londonmet.ac.uk

The first questions ask about your role, the organisation and performance management

system implementation your organisation has been involved.

Introductory Questions

1.1.  Describe what your organisation does? What is the mission of your organisation?
1.2.  What are your current responsibilities and how long have you been in your current
position at the Administration of Krasnoyarsk city?

1.3.  Could you give me a brief overview about new process your organisation has been

involved in implementing?

Understanding of the concept

2.1. How do you describe the performance management in organisation?
2.2. What do you think is the main aim of performance management implementation?

236



2.3. What kinds of processes are used to manage performance?
Additional Exploratory questions

2.2.1. Who is involved with managing performance?

2.2.2. What are the activities needed to manage performance?

2.2.3. What are the resources needed to manage performance?

3. Strategic level

3.1. Please explain the process used to design the performance management in your
organisation.

3.2. Do you believe that the performance management has been an effective
implementation tool? If so, how? If not, why not?

3.3. Please give some examples of how your strategy was translated into performance
measures or how the performance management reflect the strategy of your organisation.
3.4. Could you describe the performance management process in your organisation?
3.4.1. Do you do anything with the performance management data once it is
collected? (eg. development, training)

3.4.2. Who sees the performance management data and how do they use it?

3.4.3. Is performance measurement visible to anyone outside the organisation?

3.4.4. Are any rewards or penalties issued following performance management?

4. Operational level

4.1. What kinds of processes (activities, actors, resources) are used to manage
performance in Administration of Krasnoyarsk city?
4.2.  Does your department and project/programme meet the targets?

4.3.  How are operational activities supporting the organisational strategy?

5. Individual level

5.1. What criteria do you use to evaluate your manager’s performance? Are those criteria
linked to your performance management system? If so, how?

5.2. Did you have sufficient training and development opportunities offered and supported
by top management? Do you have the right materials and equipment (resources) you need
to do your work efficiently and effectively?
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5.3. Do you feel that the implementation of the performance management system assisted
you in the achievement of your agreed performance targets? How was it of assistance/not
of assistance to you?

5.4. Have you had the opportunity to discuss issues surrounding the performance policy
implementation with any relevant individual or agency in the last 6 month period? Please

include in your answer whether any meetings held were formal or informal in nature.

6. Outcomes of the performance management implementation

6.1. Please comment on some of the outcomes of having implemented the PM in terms
of how it may have helped the organisation.
6.2. How useful are the qualitative and quantitative performance indicators?
6.3. How has the performance management helped to decompose or translate goals to
lower levels in the organisation? Has this proven to be of benefit? If so, what kind of
benefits?
6.4. Are there any current or past improvement initiatives in your organisation that have
been encouraged or influenced by the performance management implementation?
6.5. How valuable is the performance system as a managerial tool?
6.6. What role did the central/regional/local government play in the design and
implementation process?

6.7. What do you think are the main strengths of the performance management
implementation?

6.8. What do you think are the main weaknesses of the performance management
implementation?

6.9. Do you have any recommendations for changes that you feel might improve the

usefulness of performance management?
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Appendix 3. Performance indicators reported by regional governments of
the Russian Federation
(Presidential Decree of 28.06.2007 Ne 825 "On the evaluation of performance of the executive authorities

of the Russian Federation")

Russian title

Title translated from Russian into English

1. O6bem BaOBOro perMoHasibHoro
npoAayKTa

Gross regional product

1.1. O6bem NpAMbIX MHOCTPAHHbIX
WHBECTULMI B pacyeTe Ha 1 xutens
cybbekTa Poccuinckoit depepaunm

Amount of direct foreign investments per
capita

1.2. O6bem BHELLIHETOProBoro obopoTa

Foreign trade turnover

1.3. O6beM BaNOBOro permMoHanbHOro
NpoAyKTa B pacyete Ha 1 utena
cybbeKkTa Poccuiickoit Pegepaunm

Gross regional product per capita

10. CpegHemecA4YHAA HOMMHaNbHaA
HauyMcneHHas 3apaboTHas nnata
pabOoTHMKOB, 3aHATbIX B chepe
SKOHOMMKM perMoHa

Average monthly salary of workers in the
region

101. Konnyectso rocyaapCTBeHHbIX
(MyHMLMNaNbHbIX) ambynaTopHo-
NONNKIMHUYECKUX YUPEKAEHUN,
dUHAHCUMpPOBAHME KOTOPbLIX
OCyLLecTB/AETCA MO pe3y/ibTaTam
0eATeNbHOCTM Ha OCHOBAHWUU
noAayLweBoro HOpMaTuBa Ha
NpUKpenaeHHoe HaceneHue

Number of medical clinics financed through
per capita standards

102. KonnyecTtBo rocygapcrBeHHbIX
(MyHMLMNaNbHbIX) 6ONBHUYHbIX
yypexaeHun, dMHaHCMpoBaHMeE KOTOPbIX
OCYLLEeCTBAAETCA N0 pe3y/ibTaTam
[eATeNIbHOCTM N0 3aKOHYEHHOMY CAy4ato

Number of medical clinics financed on the
basis of cases closed

103. Jona rocyaapCTBEeHHbIX
(MyHMUMNANbHBIX) yupeXRaeHUM’
34,0aBOOXPaAHEHUSA, MPUMEHAIOLLMX
CTaHAAPTbl OKa3aHUA MeAULMNHCKOM
nomoLu, B 06Wem Konndecrese
rocyZ4apCTBeHHbIX (MyHUUMNANbHBIX)
yupeKaeHU 34paBooXpaHeHus, 3a
UCK/TIOYEHNEM YUpeXaeHUN
34paBOOXPaHeHns ocoboro Tmna

The share of medical clinics using standards of
service provision in the total number of
medical clinics

105. YncneHHOCTb NnL, cUCTEMATUYECKHU
3aHMMatoWMXcAa PU3MYECKOM KyNbTypomn
M CNOPTOM

The number of people systematically doing
sports

107. ObecneyeHHOCTb CNOPTUBHbLIMM
COOpYKeHMAMU B cybbekTe Poccuitckoi
depepaunm

Availability of sport facilities in the region

108. ObecneyeHHOCTb CNOPTUBHbLIMM
3a/s1amu

Availability of sport halls

109. O6ecneyeHHOCTb NNOCKOCTHbIMU
CMOPTMBHbBIMM COOPYKEHUAMM

Availability of stadiums
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Russian title

Title translated from Russian into English

11. CpegHemecAYHAA HOMUHAbHAA
HauMcneHHana 3apaboTHanA nnaTta
paboTHMKOB, 3aHATLIX B chepe CeNbCKOro
X03AMCTBa perMoHa

Average monthly salary of workers in
agriculture

110. ObecneyeHHOCTb NaaBaTe/IbHbIMMU
bacceliHamu

Availability of swimming pools

111. YpoBneTBOPEHHOCTb HaceneHusn
YCNOBUAMU AN 3aHATUA PU3nYeckoi
KY/IbTYPOW M CNOPTOM

Citizen satisfaction of doing sports

112. YaenbHblii Bec HaceneHus,
CUCTEMATMYECKM 3aHUMatoLLeroca
dr3nYECKOoM KyNbTypoli U CNopTOM

The share of population doing sports
systematically

113. Jona yyawmxca
(0bweobpazoBaTeNbHbIX YUPEKAEHNN,
06pa30BaTe/IbHbIX YUPEKAEHWNA
HavyasbHOro NPo¢pecCMOHANbHOIO
o0bpasoBaHusA, 06pasoBaTeNbHbIX
yypexaeHUn cpegHero
npodeccnoHanbHoro obpasoBaHus),
3aHMMatOLWMXCA PU3NYECKOM KYyNbTypomn
W CNOPTOM, B OOLLEN YNCIEHHOCTH
YYaLLMXCA COOTBETCTBYHOLLMX
yupexXaeHui

The share of pupils doing sports systematically

113.1. YcneHHOCTb CNOPTCMEHOB
cybbeKkTta Poccuitickoit Pepepaumm,
BK/IIOYEHHbIX B COCTaBbl CMOPTUBHbIX
c60pHbIX KOMaHA, Poccuiickom
depepauunm

The number of sportsmen enlisted in Russian
national teams

113.2. lona cnopTCMeEHOB, 3a4UCNEHHbIX
B COCTaBbl CMOPTUBHbIX COOPHbLIX KOMAHA,
Poccuitckoin Pegepaumm, B 0bwem
KOIM4ecTBe CNOPTCMEHOB,
3aHMMAIOLLMXCA Ha 3Tane
COBEPLIEHCTBOBAHMA CNOPTUBHOIO
MACTepCTBa M 3Tane BbICLIEro
CNOPTUBHOIO MacTepcTBa

The share of sportsmen enlisted in Russian
national teams in the total number of
sportsmen doing sports at master's level

114. Pacxoabl KOHCONMAMPOBAHHOIO
6loakeTa cybbekTa Poccminckol
depepaunm Ha PU3MYECKYIO KYNbTYPY U
cnopt

Budget expenditure on sports

116. YaenbHbI BeC HaceneHus,
Y4YaCTBYHOLLETO B MIATHbIX KYyNbTYPHO-
[,0CYroBbIX MEPONPUATUAX, MPOBOAMMBbIX
rocyapcTBeHHbIMM (MYHULMNANBHbIMM)
YyUpeXAEHUAMM KyNbTYpbl

The share of population taking part in
organised cultural events

117. KonnyecTso 3K3eMNAAPOB HOBbIX
nocTynnieHuii B 6ubanoTtedHble GpoHAbI
0buenoCTynHbIX 6UBbAMOTEK Ha 1 ThiC.
yesoBeK HaceneHwus

The number of new books received by libraries
per capita

118.1. YncneHHOCTb BbINMYCKHUKOB
rocyiapcTBeHHbIX (MYHULUNANbHbIX)
06bweobpasoBaTe/bHbIX yUPEKAEHUN, HE

The number of high school graduates who did
not receive the education certificate
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Russian title

Title translated from Russian into English

NOJIYYMBLIMX ATTECTAT O CPeAHEM
(nonHom) obpasoBaHuM

119. YncneHHOCTb BbINMYCKHUKOB
rocyAapCTBEHHbIX (MyHMLMNANbHbIX)
06Leo0bpa3oBaTebHbIX YUpEXAEHNN,
Yy4YaCTBOBABLUNX B €4UHOM
rocyZ,apCcTBEHHOM 3K3aMeHEe Mo
PYCCKOMY A3bIKY

The number of high school graduates taking
part in the national exam in Russian language

12. CpegHemecA4YHAA HOMUHaNbHaA
HauucneHHana 3apaboTHan nnaTta
pPabOTHMKOB rocyaapcTBEHHbIX
(MyHMUMNANbHBIX) yupeXRaeHUM’

3/ paBOOXpaHeHUs

Average monthly salary of medical personnel

120. YncneHHOCTb BbIMYCKHMKOB
rocyAapCTBeHHbIX (MYHMLMNANbHbIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
CAaBLINX e ANHDbIN rOCYy4apPCTBEHHbIN
3K3aMeH NOo PyCCKOMY A3bIKY

The number of high school graduates that
passed the national exam in Russian language

121. YncneHHOCTb BbIMYCKHMKOB
rocyAapCTBeHHbIX (MyHULMMNANbHbIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
y4acTBOBaBLUMX B €4MHOM
rocyfapcTBEHHOM 3K3aMeHe Mo
MaTemaTumke

The number of high school graduates taking
part in the national exam in Mathematics

122. YncneHHOCTb BbINMYCKHUKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
0611e06pa3oBaTeNIbHbIX YUPEKAEHWA,
COABLUMX eAMHBIN FOCYAapCTBEHHbIN
9K3aMeH No maTemaTuke

The number of high school graduates that
passed the national exam in Mathematics

123. YncneHHOCTb BbIMYCKHMKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
061e06pa3oBaTeNibHbIX yUpEKAEHWA,
y4aCTBOBABLUMX B €4MHOM
rocy4apCTBEHHOM 3K3aMeHe B
ropoLCKON MEeCTHOCTH

The number of high school graduates in urban
areas

123.1. YncneHHOCTb BbINYCKHUKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
06ueobpasoBaTesibHbIX YUpPEKAEHNN,
y4yacTBOBaBLWWX B €4MHOM
rocy4apCTBeHHOM 3K3ameHe

The number of high school graduates that
took part in the national exam

124. YncneHHOCTb BbIMYCKHMKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
0611e06pa3oBaTENbHbIX YUPEKAEHU,
Yy4acTBOBaBLUWNX B €4MHOM
rocyZ,apCTBEHHOM 3K3aMeHE B Ce/IbCKOM
MEeCTHOCTHU

The number of high school graduates in rural
areas

126. Konnyectso npecTynneHun,
COBepLUEHHbIX HECOBEPLUEHHONETHUMM
WK NPU UX COYHaCTUK

The number of crimes committed by underage
offenders

127. YpoBneTBopeHHOCTb HaceneHma
KayecTBOM 0bL1ero obpasoBaHus

Citizen satisfaction in the quality high school
education
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Russian title

Title translated from Russian into English

128. Konnyectso rocyaapCcTBeHHbIX
(MyHMLMNANbHBIX)
06Leo0bpa3oBaTebHbIX YUpPEXAEHNN,
PaCno/IOXKEHHbIX B FOPOACKO MECTHOCTH

The number of high schools in urban areas

128.1. Koan4yecTso rocyaapCcTBeHHbIX
(MyHMLMNANbHBIX)
06weobpazoBaTeibHbIX YUpEXAEHUN

The number of high schools

129. Konnyectso rocyaapCTBeHHbIX
(MyHMUMNANbHBIX)
0bueobpasoBaTe/bHbIX YYpEXAEHUN,
PacnosioXKeHHbIX B CE/IbCKON MECTHOCTH

The number of high schools in rural areas

13. CpegHemecA4YHAA HOMMHANbHaA
HauyucneHHan 3apaboTHas nnata
pPabOTHMKOB roCyapCTBEHHbIX
(MyHMUMNANbHBIX) yupeXRaeHUM’
obpasoBaHus

Average nominal salary of high school staff

130. Konnyectso rocyaapCTBeHHbIX
(MyHMUMNANbHBIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
3[1@aHMA KOTOPbIX HAXOAATCA B
aBapUIMAHOM COCTOAHUU UK TPeByIOT
KanutasbHOro PeMOHTA

The number of high schools requiring
renovation

131.1. lona rocyaapCTBEHHbIX
(MyHMLMNanbHbIX) 06pasoBaTeNbHbIX
YUYPEXKAEHWNIN C NOCTOAHHbIM
npebbiBaHWEM AeTel, 34aHUA KOTOPbIX
HaXo4ATCS B aBaPUIMHOM COCTOAHUMN MU
TPebYyIOT KanUTabHOIO PEMOHTA, B
06LLEeM KO/IMYEeCTBE rocyAapCTBEHHbIX
(MyHMLMNanbHbIX) 06pasoBaTeNbHbIX
YUYPEXKAEHWNIN C NOCTOAHHbBIM
npebbiBaHWeM aeTeit

The share of boarding schools requiring capital
renovation in the total number of boarding
schools

132. YucneHHocTb KL, (cpeaHeroaoBas),
obyuatoLwmxca B rocy4apCTBEHHbIX
(MyHMLMNaNbHBIX)
06ueo0bpasoBaTeibHbIX YYPEKAEHUAX,
PaCMoNOMKEHHbIX B CE/IbCKOW MECTHOCTM

The number of pupils in high schools in rural
areas

133. YucneHHocTb auL, (cpeaHeroaoBsas),
06Yy4aloLLMXCA B rOCYAaPCTBEHHbIX
(MyHMUMNANbHBIX)
06ue0bpasoBaTe/ibHbIX YUPEKAEHUNAX,
PaCcnoN0MKEHHbIX B rOPOACKOM MECTHOCTH

The number of pupils in high schools in urban
areas

134. YncneHHOCTb BbIMYCKHMKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
0611e06pa3oBaTeNIbHbIX YUPEKAEHU,
Pacno/IOXKEHHbIX B FOPOACKON MECTHOCTH

The number of high school graduates in urban
areas

134.1. Y1cneHHOCTb BbINYCKHUKOB
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
06111e06pa30BaTENbHbIX YUPEKAEHWN

The number of high school graduates

135. YncneHHOCTb BbIMYCKHMKOB
rocyAapCTBeHHbIX (MyHMLMNANbHbIX)

The number of high school graduates in rural
areas
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06u1eo0bpa3oBaTesbHbIX yUpEXAEHWNN,
PaCnO/IOXKEHHbIX B CE/IbCKOM MECTHOCTHU

136. YaenbHbIl Bec aetei nepson u
BTOPOI rpynn 340p0oBbA B 06LLel
YyncneHHoCTU obyyaroLmxca B
rocyapCTBEHHbIX (MyHMLMNANbHbIX)
06weobpazoBaTebHbIX YUPEXRAEHUAX

The share of kids qualified in 1 and 2 health
categories in the total number of pupils

137. YncneHHocTb paboTHMKOB
(cpepHeropoBas) rocyapCTBEHHbIX
(MyHMUMNANbHBIX)
0bweobpasoBaTe/ibHbIX YYPEKAEHUN,
PaCcnoNOMKEHHbIX B FOPOACKOM MECTHOCTM

The number of staff of high schools in urban
areas

138. YncneHHocTb paboTHUKOB
(cpeaHeronoBas) rocyaapcTBEHHbIX
(MyHMUMNANbHBIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
Pacno/IOXKEHHbIX B CE/IbCKOM MECTHOCTU

The number of staff of high schools in rural
areas

139. YnucneHHocTb yuntenen
(cpeaHeronoBas) rocyaapcTBEHHbIX
(MyHMUMNANbHBIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
Pacno/IoXKEeHHbIX B FOPOACKON MECTHOCTH

The number of teachers high schools in urban
areas

14. CpegHemecA4YHAA HOMUHaNbHaA
HauMcneHHas 3apaboTHas nnata
PabOTHMKOB roCyAapPCTBEHHbIX
(MyHMLMNANbHBIX) yYperKaeHU’
COLMaNbHOM 3aLWMTbl HAaCeNEHUS

Average nominal salary of social services staff

140. YncneHHOCTb yuntenemn
(cpegHeronoBas) rocyaapcTBEHHbIX
(MyHMLMNaNbHBIX)
0611e06pa3oBaTeNibHbIX yUPEKAEHWA,
PacnoOXKeHHbIX B CE/IbCKOM MECTHOCTM

The number of teachers in high schools in
rural areas

141. Nons yunTenei rocyaapcTBeHHbIX
(MyHMLMNaNbHBIX)
0611e06pa3oBaTeNibHbIX YUPEKAEHWA,
MMEIOLLMX CTaXK Nesarormyeckomn paboTobl
00 5 neT, B 06LEeN YncneHHOCTH
yumntenem rocy4apcTBeHHbIX
(MyHMUMNANbHBIX)
0611e06pa30BaTENbHbIX YUPEKAEHW

The share of teachers with over 5 years of
experience in the total number of teachers in
high schools

142. YncneHHOCTb NpoYero nepcoHana
(cpepHeropoBas) (aAMUHUCTPATUBHO-
ynpaBaeHYecKoro, y4yebHo-
BCMNOMOraTe/IbHOrO, MAaZLLIEro
06CNYKMBAIOLWETO NEPCOHaNa, a TaKkKe
nefarormyecknx paboTHMKOB, He
OCYLLECTBAAOWMX y4ebHbIN npouecc)
rocy4apCTBEHHbIX (MyHMLMNANbHbIX)
0bweobpasoBaTe/ibHbIX YYpEXLEHUN,
PacnosoXKeHHbIX B FOPOLACKOA MECTHOCTM

The number of non-teaching staff in high
schools in urban areas
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143. YncneHHOCTb NPOYero NnepcoHana
(cpepHeroposas) (aAMUHUCTPATUBHO-
ynpas/ieHYecKkoro, yyebHo-
BCMOMOraTe/IbHOro, MAaLWero
06CNYKMBAIOLWWETO NEPCOHaNa, a TaKkKe
neparormyeckux paboTHUKOB, He
OCYLLECTBASAIOLWMX Y4ebHbIM npouecc)
rocyfapcTBeHHbIX (MyHULUNAbHbIX)
0bweobpasoBaTe/ibHbIX YYPEXKAEHUN,
PacnosIoXKEeHHbIX B Ce/IbCKOM MECTHOCTHU

The number of non-teaching staff in high
schools in rural areas

144, Konn4yecTtBo Kiaccos
(cpepHeronoBoe) B rocyAapCTBEHHbIX
(MyHMUMNANbHBIX)
06buieo0bpa3oBaTe/bHbIX YYPEXAEHUAX,
PACcNoNOXKEHHbIX B FOPOACKON MECTHOCTU

The number of classes in high schools in urban

areas

145. KonnyecTtso Knaccos
(cpeaHeronoBoe) B rocysapCTBEHHbIX
(MyHMUMNANbHBIX)
06weobpazoBaTesibHbIX YYpEXAEHUAX,
PaCMO/IOXKEHHbIX B CE/IbCKOM MECTHOCTHU

The number of classes in high schools in rural

areas

146. CpegHAA CTOMMOCTb COAEPMKAHMUA
OZLHOIO K/1acca B rocyapCTBEHHbIX
(MyHMLMNANbHBIX)
06bweobpasoBaTebHbIX YYPEKAEHMAX B
cybbeKkTe Poccuiickon depepaumm

Average cost of one class in high schools in the

region

147. CpegHemecAYHan HOMUHANbHaA
HauMcneHHasa 3apaboTHana nnaTta
pPabOTHMKOB rocyAapcTBEHHbIX
(MyHMLMNaNbHBIX)
0611,e06pa3oBaTeNibHbIX YUPEKAEHWN

Average nominal monthly salary of staff of
state owned high schools

148. CpegHemecAYHAA HOMUHANbHaA
HauMcneHHasa 3apaboTHana nnaTta
yumTenein rocysapcTBeHHbIX
(MyHMUMNANbHBIX)
06111e06pa30BaTENbHbIX YUPEKAEHWN

Average nominal salary of teachers in state
owned high schools

149. CpegHemecAYHAA HOMMHANbHAA
HauucneHHas 3apaboTHas niaTa Nnpoyero
nepcoHana (agMmMHUCTPATUBHO-
ynpaBaeHYecKoro, y4yebHo-
BCMNOMOraTe/IbHOrO, MAaZLLIEro
06CNYKMBAIOLWETO NEPCOHaNa, a TaKkKe
nefarormyecknx paboTHUKOB, He
OCYLLECTBAAOWMX y4ebHbIN npouecc)
rocy4apCTBEHHbIX (MYHMLMNANbHbIX)
0bweobpasoBaTesibHbIX yYpeXAEHUN

Average nominal salary of non-teaching staff

in state owned high schools

15. CpegHemecA4YHAAs HOMUHaNbHaA
HauyucneHHan 3apaboTHas nnata
pabOTHMKOB roCyapCTBEHHbIX
(MyHMUMNANbHBIX) yYpeXRaeHN M
dur3nYEeCcKoM KynbTypbl 1 cnopTa

Average nominal salary of staff of sport
establishments
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150. Pacxoapbl KOHCONMAMPOBAHHOIO
6roaxKeTa cybbekTa Poccuiickoi
dPepepaunm Ha obuiee obpasoBaHue

Budget expenditure on education (high school
level)

151. Pacxogbl KOHCONNMONPOBAHHOIO
broaxkeTa cybbekTa Poccuiickoi
depepaunm Ha obuiee obpasoBaHue B
YyacTu yBeIMYEHUSs CTOMMOCTU OCHOBHbIX
cpeacTs

Budget expenditure on education (high school
level) in capital expenditure

152. Pacxoabl KOHCONMANPOBAHHOIO
bloarkeTa cybbekTa Poccuinckol
depepaunn Ha obuiee obpasoBaHue B
4acTW TEKYLLUX pacxon0B

Budget expenditure on education (high school
level) in current expenditure

153. Pacxoabl KOHCONMAMPOBAHHOIO
6loakeTa cybbekTa Poccminckol
depepaunn Ha obliee obpasoBaHue B
4acTu TEKYLLMX pacxod0B Ha onnaty
TpyAa U HauMCNEHUN Ha onnaTty Tpyaa

Budget expenditure on education (high school
level) (salaries)

154. Konnyectso rocyaapCTBeHHbIX
(MyHMUMNANbHBIX)
0611e06pa30BaTENbHbIX YUPEKAEHWA,
nepesefeHHbIX Ha HOPMATMBHOE
noaywesoe pUHaAHCMPOBaHUE

The number of high schools on per head
financing

155. Konnyectso rocyaapCTBeHHbIX
(MyHMLMNANbHBIX)
06LweobpazoBaTesibHbIX YYPEXLEHUN,
nepeseAeHHbIX Ha HOBYHO (OTpacnesyto)
cucTemMy onsiaTbl TPYAQ,
OPUEHTUMPOBAHHYIO Ha pe3yabTaT

The number of high schools on new payment
systems (performance pay)

156. lons petein, octaBwmxca bes
rnoneyvyeHus pogutenei

The number of orphans

157. Jons petel, octaslumxca 6e3
rnoneyeHus pogutenen, nepeaaHHbIX Ha
BOCNUTaHWE B CEMbU rpaXkaaH
Poccuitckoit PepepaLmm, NOCTOAHHO
NPOXKMBAIOLWMNX HA TEPPUTOPUM
Poccuiickoit depepaumm (Ha
yCbIHOB/IEHME (YA0OUYEPEHME) M NOA ONEKY
(noneuntenbcTBO)), B TOM Uncne no
[0roBopy 0 NpMemMHon cembe Mbo B
CNyYanx, NpPeayCcMOTPEHHbIX 3aKOHaMM
cybbeKkToB Poccuiickoit Peaepaunu, no
[0roBOpYy O NAaTPOHATHOMN cembe
(naTpoHaTe, NaTPOHAaTHOM BOCMUTaHUM)

The number of fostered orphans

158. YncneHHOCTb BbIMYCKHMKOB,
3aBepLUMBLLMX 0ByYEHME B OTYETHOM
roay no obpasoBaTe/ibHbIM NPOrpammam
Ha4YanbHOro Npo¢deccMoHaNbHOro
obpasoBaHUsA 3a cYeT cpeacTs cybbeKkTa
Poccuitckoin egepaumm

The number of state funded vocational
colleges graduates

159. YncneHHOCTb BbINYCKHMKOB,
3aBepLUMBLLMX 0OYyYEHME B OTYETHOM
rogy no obpasoBaTesibHbIM Nporpammam

The number of state funded vocational
colleges graduates registered as unemployed
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HayasIbHOro NPogdeCcCUOHaNbHOIO
0bpa3oBaHMA 3a cHeT cpeacTB cybbeKTa
Poccuiickoit Pepepaumm, COCTOALLMX Ha
pPerncTpaumoHHOM y4yeTe B KayecTse
6e3paboTHbIX

16. CpegHemecA4YHAA HOMMHANbHaA
HauyuMcneHHan 3apaboTHas nnata
pabOTHMKOB roCyapCTBEHHbIX
(MyHMUMNANbHBIX) yupeXRaeHUM’
KYJIbTYPbl M MCKYCCTBA

Average nominal monthly salary of staff of
cultural establishments

160. YncneHHOCTb BbINYCKHMKOB,
3aBepLUMBLLMX 0OYYEHME B OTYETHOM
rogy no obpasoBaTe/ibHbIM Nporpammam
cpeaHero npo¢$eccMoHaNbHOro
0bpa3oBaHUsA 3a cYET cpeacTB cybbeKTa
Poccuiickoin Pepepaumm

The number of state funded graduates of
middle-tier vocational colleges

161. YncneHHOCTb BbIMYCKHMKOB,
3aBepLUMBLLMX 0BYyYEHME B OTYETHOM
roay no obpasosaTesibHbIM MPOrpaMmmam
cpeaHero npo¢$eccMoHaibHOro
0bpa3oBaHMA 3a cYeT cpecTB cybbeKTa
Poccuiickoit Pepgepaumm, COCTOALMX Ha
perucTpaumMoHHOM yYeTe B KayecTse
6e3paboTHbIX

The number of state funded graduates of

middle-tier vocational colleges registered as

unemployed

166. Konnyectso npecTynieHumn,
COBEPLUEHHBIX HECOBEPLUEHHOIETHUMM,
06yYaoLWLMMNUCA B TOCYAAPCTBEHHbIX
06pasoBaTesibHbIX yYpeRaeHUAX
Haya/IbHOro NPodecCcMoHabHOro
06pa3oBaHUA, UM NPU UX COYHaCTUU

The number of crimes committed by students

of entry-level vocational colleges

167. Konnyectso npectynneHui,
COBEPLUEHHbIX HECOBEPLUEHHONETHUMMU,
0b6yyatoLWmMmMncA B rocyapCTBEHHbIX
06pa3oBaTeNbHbIX yYpeXAEHUAX
cpeaHero npodeccnoHanbHOro
06pa3oBaHUA, AN NPU UX COYHaCTUK

The number of crimes committed by students

of middle-level vocational colleges

168. Konnyectso rocyaapcTBeHHbIX
06pa3oBaTeibHbIX YUPEKAEHWN
Haya/ibHOro NpodeccMoHaNbHOro
obpasoBaHus cybbeKkTa Poccuinckol
depepauunm

The number of entry-level vocational colleges

169. Konnyectso rocyaapcTBeHHbIX
06pa3oBaTeibHbIX YUPEKAEHW
HaYya/ibHOro NpodeccMoHaNbHOro
obpasoBaHuA cybbekTa Poccuinckoi
depepaunu, 3gaHNA KOTOPbIX HaXoAATCA
B aBapUIMHOM COCTOAHUM UK TpebytoT
KanutasbHOro peMOHTa

The number of entry-level vocational colleges

with buildings requiring capital renovation

17. Jons cpepHecnncoYyHom
YMCNEHHOCTN PabOTHUKOB (6e3 BHELUHUX
COBMECTUTENIEN) MaNbIX U cpeaHUX
npegnpuATUi B cpeaHecrnncoYyHom

The share employees of small and medium
sized businesses in the total number of
employees
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YUCNEHHOCTU PAabOTHUKOB (6€3 BHELLHMX
coBMecTUTEeNeNn) BCeX NPeanpuUATUn 1
opraHusauui

170. YncneHHoOCTb NK1L, 0byYatoWwmuxcs B
rocyfapcTBeHHbIX 06pa3oBaTebHbIX
yUYpeKAEHUAX HaYaIbHOrO
npodeccnoHanbHoro obpasoBaHus
cybbeKkTta Poccuiickoit Pepepaunm

The number of students of state-run entry-
level vocational colleges

170.1. YncneHHocTb nu, obyyaroLmxcs
no obpasoBaTesibHbIM NPOrpaMmmam
Ha4YanbHOro NpPo¢deccMoHaNbHOro
0bpa3oBaHMA 3a cHeT CpecTB cybbeKTa
Poccuiickoin Pepepaumm

The number of state funded students of entry-
level vocational colleges

170.2. Aona nuu, oby4arowmxca no
obpasoBaTesibHbIM NPOrpaMmam
HayasIbHOro NPopecCUoHaNbHOTO
0bpa3oBaHMA 3a cYeT cpeacTB cybbeKTa
Poccuintckoin Pepepaumn B yupeRgeHUAxX
CpeaHero u BbiCLLEro
npodeccnoHanbHoro obpasoBaHus, B
o0buwein yncneHHocTn auny, obydarowmxca
no obpasoBaTe/ibHbIM NPOrpaMmmam
HavyasIbHOro NPo¢pecCMOHANbHOIO
06pa3oBaHKsA 3a CUET CPeACTB cybbeKTa
Poccuiickoin Pepepaumm

The share of state funded students in the total
number of students at middle-tier vocational
colleges

172. YncneHHOCTb N1l 0byyatowmxcs B
rocyf.apcTBeHHbIX 06pa3oBaTesibHbIX
yuYpeKaAeHUAX HavaNbHOro
npodeccnoHanbHoro obpasoBaHuA
cybbeKkTa Poccuiickoit Pepepaunm 3a
cyeT BHEOIOAKETHbIX CPeacTs

The number of students of state-run entry-
level vocational colleges funded from off-
budget sources

173. YncneHHOCTb BbINMYCKHMKOB,
3aBepLUMBLLMX 0byYeHME NO
obpasoBaTesibHbIM NporpaMmmam
Hava/ibHOro NpodeccMoHabHOro
06pa3oBaHUA B OTYETHOM rogy 3a cyeT
cpencTs cybbekTa Poccuiickomn
depepauunm, NONYYUBLLMX HaNpaBaeHUe
Ha paboTy B opraHn3aumumn

The number of graduates of entry-level
vocational colleges who received a work
placement

174. YucneHHoCTb paboTHUKOB
rocy4apCcTBeHHbIX 06pa3oBaTeibHbIX
yypeaeHUN HavyanbHOro
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoit Pepepaunm
(dn3mueckune nuua)

The number of staff of entry-level vocational
colleges

175. YncneHHocTb NpenogasaTtenem
rocy4apCcTBeHHbIX 06pa3oBaTebHbIX
yupexXaeHuin HavanbHoOro
npodeccrnoHanbHoro obpasosaHus
cybbekTa Poccuinckoit Pepepaunm
(dmsnueckme nnua)

The number of teachers at entry-level
vocational colleges
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176. YncneHHOCTb MacTepoB
Npon3BOACTBEHHOrO 0byyeHUs
rocyZ,apcTBeHHbIX 06pa3oBaTeNbHbIX
yupeXKaeHuit HayabHOro
npodeccnoHanbHoro obpasoBaHuA
cybbeKkTta Poccuiickoit Pepepaunm
(dmsnueckme nnua)

The number of instructors at entry-level
vocational colleges

178. YncneHHOCTb NpoYero nepcoHana
rocy4apCTBeHHbIX 06pa30BaTENbHbIX
yypexaeHUN HavyanbHOro
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoit Pepepaunm
(agMUHUCTPATUBHO-YNPABAEHYECKOTO,
y4ebHO-BCNOMOraTeNbHOro, MAaALLero
06CNYKMBAIOLWETO NEPCOHaNa, a TaKkKe
nefarormyeckmnx paboTHUKOB, He
OCYLLECTBAAOWMX y4ebHbIN npouecc)
(dm3mueckune nnua)

The number of other staff at entry-level
vocational colleges

179. dons npenogasartenei
rocyapCTBEHHbIX 06pa3oBaTe/bHbIX
yUYpEeXKAEeHU HayaibHOTo
npodeccnoHanbHOro obpasoBaHuA
cybbekTa Poccuinckoit depepaunm co
CTaxkem paboTbl 4o 5 net B 0bwen
YMCNEHHOCTM Npenoaasartenem
rocy4apCTBEHHbIX 06pa3oBaTe/bHbIX
yUYpeXXaeHui HauanbHOro
npodeccnoHasbHoro obpasoBaHus
cybbeKkTa Poccuiickoit Pepepaunm

The share of teachers with over 5 years of

experience in the total number of teachers at

entry-level vocational colleges

18. Konnyectso manbix U cpeaHnX
npeanpuATMA B pacyeTte Ha 1 ThiC.
YyeNoBEK HacesieHMA cybbeKkTa
Poccuiickoin Pepepaumm

The number of small and medium sized
business per 1000 people

180. CpegHemecAYHAA HOMMHANbHAA
HauucneHHas 3apaboTHas nnaTta
npenogasaTteniei rocyAapcTBEHHbIX
06pa30BaTe/IbHbIX YUPEKAEHWN
Haya/ibHOro NpodeccMoHaNbHOro
obpasoBaHus cybbekTa Poccuinckol
depepauunm

Average nominal monthly salary of teachers of

entry-level vocational colleges

181. CpegHemecAYHAA HOMUHANbHaA
HauyuMcneHHas 3apaboTHas naaTta
MacTepoB NPOM3BOACTBEHHOTO 0OyYeHUs
rocy4apCcTBeHHbIX 06pa3oBaTebHbIX
yyperaeHUN HavyanbHOro
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoin Pepepaumnu

Average nominal monthly income of

instructors of entry-level vocational colleges

182. CpegHemecAYHAA HOMUMHANbHAA
HauyucneHHan 3apaboTHas nnata
pabOTHMKOB roCyapCTBEHHbIX
0bpasoBaTesibHbIX YYpeKAEHNN

Average nominal monthly income of staff of

entry-level vocational colleges
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HayasIbHOro NPogdeCcCUOHaNbHOIO
obpas3oBaHuA

183. Pacxogbl KOHCONNONPOBAHHOIO
broaxKeTa cybbekTa Poccuiickoi
depepaunm Ha HayanbHoeE
npodeccnoHanbHoe obpasoBaHme

Budget expenditure on entry-level vocational
education

184. Pacxogbl KOHCONNONPOBAHHOIO
6roaxKeTa cybbekTa Poccuiickoi
depepaunm Ha HadanbHoeE
npodeccnoHanbHoe obpasoBaHue B
4acTu yBeIMYEeHMA CTOUMOCTN OCHOBHbIX
cpencTs

Budget expenditure on entry-level vocational
education - capital expenditure

185. Pacxoabl KOHCONMAMPOBAHHOIO
6loarkeTa cybbekTa Poccuinckol
depepaunm Ha HavanbHoe
npodeccnoHanbHoe obpasoBaHue B
YaCTU TEKYLLMX pacxon0B

Budget expenditure on entry-level vocational
education - current expenditure

186. Pacxoabl KOHCONMAMPOBAHHOIO
6loarkeTa cybbekTa Poccuinckol
depepaunm Ha HavanbHoe
npodeccnoHanbHoe obpasoBaHue B
YacCTU TEKYLLMX Pacxo40B Ha onnaTty
TpyAa W HauMCAEeHUN Ha onaaTy Tpyaa

Budget expenditure on entry-level vocational
education - salaries

187. Konnyectso rocyaapCcTBeHHbIX
06pasoBaTesibHbIX YYpEKAEHN
HavyasIbHOro NPopeCcCUOHaNbHOTO
o06bpasoBaHuA cybbekTa Poccuitckoi
depepaumu, nepeBesieHHbIX HAa HOBYHO
(oTpacnesylo) cuctemy onnatbl TpyAa,
OPUEHTUMPOBAHHYIO Ha pe3ynbTaT

The number of entry-level vocational colleges
where performance pay has been
implemented

188. KonnyecTtBo rocygapcrBeHHbIX
06pa3oBaTe/ibHbIX yUpEKAEHWNA
cpeaHero npodeccMoHanbHOro
obpasoBaHuA cybbekTa Poccuminckoit
depepauunm

The number of middle-level vocational
colleges

189. Konnyectso rocyaapcTBeHHbIX
06pa30BaTeNibHbIX yUpEKAEHWN
cpeaHero npodeccnoHanbHOro
obpasoBaHus cybbekTa Poccuinckol
depepalmn, 30aHUA KOTOPbIX HAXOAATCA
B aBapMMHOM COCTOSIHUM UAK TpebytoT
KanuTaNbHOro PEMOHTa

The number of middle-level vocational
colleges with buildings requiring capital
renovation

19. lons npoAayKumm, nponsseaeHHOM
ManbiMu NPeanpUATUAMU, B 06LLEM
obbeme BaNOBOro PermMoHaAbHOro
npoayKTa

The share of small businesses in gross regional
product

190. YncneHHoOCTb N1l 0byyatoWwmxca B
rocyapCTBeHHbIX 06pa30BaTENbHbIX
yyYpexXaeHUaX cpegHero
npodeccnoHanbHoro obpasoBaHmA
cybbeKkTta Poccuiickoit Pepepaunm

The number of students at middle-level
vocational colleges
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190.1. YncneHHoCTb nL, oby4arowmxca
no obpasoBaTesibHbIM NPOrpaMmmam
cpegHero npodeccMoHanbHOro
0bpa3oBaHMA 3a cHeT cpeacTB cybbeKTa
Poccuiickoin Pegepaumm

The number of students at middle-level
vocational colleges (state funded)

192. YncneHHocTb Aunu, obydatowmxca B
rocyapCTBeHHbIX 06pa3oBaTeIbHbIX
yypexaeHUax cpegHero
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoit Pepepaunm 3a
cyeT BHEOIOAKETHbIX CpeacTB

The number of students at middle-level
vocational colleges (funded from off-budget
sources)

193. YncneHHOCTb BbINYCKHMKOB,
3aBepLmBLLMX 0ByYeHMEe B OTHETHOM
rogy no obpasoBaTebHbIM NPOrpammam
cpegHero npodeccMoHanbHOro
06pa3oBaHKsA 3a CYET CPeACTB cybbekTa
Poccuiickoit Pepepaummn, NoONyYUBLLMX
Hanpas/ieHuWe Ha paboTy B opraHM3aLmm

The number of state funded graduates of
middle-tier vocational colleges

194. YncneHHoCTb paboTHUKOB
rocyapCTBeHHbIX 06pa30BaTENbHbIX
YyUYpEeXAEHU cpeiHero
npodeccnoHanbHOro obpasoBaHuA
cybbeKkTa Poccuitckoit Pepepaunm
(dm3mueckune nnua)

The number of staff of middle-tier vocational
colleges

195. YncneHHocTb Npenogasartenei
rocy4apCTBEHHbIX 06pa3oBaTe/IbHbIX
yupexXaeHui cpegHero
npodeccnoHanbHoro obpasoBaHus
cybbeKkTta Poccuitckoit Pepepaumm
(dm3mueckune nnua)

The number of instructors of middle-tier
vocational colleges

198. YncneHHOCTb NpoYvero nepcoHana
rocyAapCcTBeHHbIX 06pa3oBaTebHbIX
yupexXaeHui cpegHero
npodeccrnoHanbHoro obpasosaHus
cybbeKkTa Poccuiickoit Pepepaunm
(agMUHUCTPATUBHO-YNPABAEHYECKOTO,
y4ebHO-BCNOMOraTeNbHOro, MAaALLero
06CNYKMBAIOLWWETO NEPCOHaNa, a TaKkKe
nefarormyecknx paboTHUKOB, He
OCYLLECTBAAOWMX y4ebHbIN npouecc)
(dmsnueckme nnua)

The number of other staff at middle-tier
vocational colleges

199. lons npenogasartenei
rocyapCTBeHHbIX 06pa30BaTENbHbIX
yypexaeHu cpegHero
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoin Pegepaunm co
cTaxem paboTbl 4o 5 net B 0bLWei
YMCNEHHOCTU NpenoaaBaTenei
rocy4apCcTBeHHbIX 06pa3oBaTebHbIX
yypexaeHun cpegHero
npodeccrnoHanbHoro obpasosaHusa
cybbeKkTta Poccuiickoit Pepepaunm

The share of teachers with more than 5 years
of experience in the overall number of
teachers of middle-tier vocational colleges
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2.1. UHAEKC NPOMBILWIEHHOTO
npou3BoACTBa

Industrial production index

20. YaenbHbI BeC NPUObINBbHbBIX KPYMHbIX
M CpeaHUX Ce/IbCKOXO3ANCTBEHHbIX
opraHusauuii B ux obiem ymncne

The share of profitable large and medium
sized businesses

200. CpegHemecAayHaa HOMUHAbHAA
HauyMcneHHas 3apaboTHas naaTta
npenogasaTtenei rocyaapCcTBEHHbIX
0bpasoBaTesibHbIX YYpeKAeHN
cpeaHero npodeccnoHanbHOro
obpasoBaHuA cybbeKkTa Poccminckol
depepaunm

Average nominal monthly salary of teachers of
middle-tier vocational colleges

202. CpegHemecAaYHaA HOMMHaNbHaA
HauucneHHas 3apaboTHas nnata
pPabOTHMKOB roCyapCTBEHHbIX
06pa30BaTeNIbHbIX YUPEKAEHWN
cpeaHero npodeccnoHanbHOro
obpasoBaHus cybbekTa Poccminckol
depepaunm

Average nominal monthly salary of staff of
middle-tier vocational colleges

203. Pacxogbl KOHCONNMANPOBAHHOIO
6loareTa cybbekTa Poccminckol
depepaunn Ha cpegHee
npodeccnoHanbHoe obpasoBaHue

Budget expenditure on education (middle tier
vocational colleges)

204. Pacxoabl KOHCONNMAMPOBAHHOIO
6roaxKeTa cybbekTa Poccuiickoi
depepaunm Ha cpegHee
npodeccnoHanbHoe 0bpasoBaHue B
4acTtun ysennyeHnAa CTOMMOCTU OCHOBHbIX
cpeancTs

Budget expenditure on education (middle tier
vocational colleges) - capital expenditure

205. Pacxoabl KOHCOMANPOBAHHOIO
6roarkeTa cybbekTa Poccuinckoit
depepaunm Ha cpegHee
npodeccnoHanbHoe obpasosBaHue B
YaCTU TEKYLLUX pacxoaoB

Budget expenditure on education (middle tier
vocational colleges) - current expenditure

206. Pacxoabl KOHCOMANPOBAHHOIO
6roarkeTa cybbekTa Poccminckol
depepaunm Ha cpegHee
npodeccnoHanbHoe obpasoBaHue B
YacTU TEKYLLMX Pacxoa0B Ha onnaTty
TpyAa v HauMCNeHUN Ha onnaTty Tpyaa

Budget expenditure on education (middle tier
vocational colleges) - salaries

207. KonnyecTso rocyaapCcTBEHHbIX
06pa3oBaTeibHbIX YUPEKAEHWN
cpegHero npodpeccMoHanbHOro
obpasoBaHus cybbekTa Poccuinckol
depepauunn, nepeseseHHbIX Ha HOBYIO
(oTpacnesyto) cuctemy onnatbl TPYAa,
OPMEHTUPOBAHHYIO Ha pe3ynbTaT

The number of middle-tier vocational colleges
where performance pay has been
implemented

208. Obuwas naowanb *Xuablx
nomeLLeHUi, NPUXoaALLAACA B CpeaHEM
Ha 1 *Kkutens cybbekTa Poccuitckoi
depepaunm

Housing area per capita
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209. KonnyecTso *KnUAbiX NOMeLLeHn1
(kBapTMpP) B pacyeTe Ha 1 TbiC. YenoBeK
HaceneHus

Number of flats per 1000 people

21. Pacxogbl KOHCOINMANPOBAHHOIO
broaxkeTa cybbekta Poccuiickoi
depepaunm Ha cesibCKkoe X0358MCTBO B
pacyeTe Ha 1 pybab nponsseaeHHOM
CeNbCKOX03AMCTBEHHOW NPOAYKLUN

Budget expenditure on agriculture per 1
rouble of agricultural production

210. CooTHoLEeHUe cpeaHel pbIHOYHOM
CTOMMOCTW CTaHAAPTHOM KBapTUPBI
obuel nnowaabio 54 KB.M. U

cpeaHero rogoBoOro COBOKYNHOro
OEHEKHOro A0X04a CeMbW, COCTOALLEN
13 3 yenosek

The ratio between the market value of a 54
sq.m flat (primary market) and gross annual

income of a family of 3 members

211. OTHOWeHMe cpegHel ueHbl 1 KB.
meTpa obuien naowaamn Ha NnepBUYHOM
PbIHKE XW/bA K CpeaHenyLweBbiM
[0X0[laM HaceNeHua B cybbeKkTe
Poccuiickoin Pepepaumm

The ratio between the price of 1 square
meters of housing (primary market) and
average income of workers in the region

211.1. OTHOLwWeHWEe cpeaHei ueHbl 1 KB.
meTpa obuen naowaan Ha BTOPUYHOM
PbIHKE XW/bA K CpeaHenyLweBbiM
[0X0[aM HaceneHua B cybbekTe
Poccuitckoin epepaumm

The ratio between the price of 1 square

meters of housing (secondary market) and

average income of workers in the region

213. O6wan naowanb XUNbIx
nomeLLeHn, NPUXOAALLANACA B CpeaHEM
Ha 1 *Kkutens cybbekTa Poccuitckoit
depepauuu, BBeAeHHan B AeNcTBME

3a rog

Total area of housing built annually per capita

214. KonnyecTBo *uJblX NOMELLEHW
(kBapTUp) B pacueTe Ha 1 TbiC. YeIOBEK
HacefNeHus, BBELEHHbIX B AeNCTBUE
3arop

The number of flats built annually per 1000

people

215. O6wasn naowagb Xunbix
NoMeLLEeHWUI, CTPOUTENIbCTBO KOTOPbIX
npeaycMoTPEHO B COOTBETCTBUM C
BblAaHHbIMW pa3peLleHnaMU Ha
CTPOUTENbCTBO *WUJbIX 34aHUN, B
cpeaHem Ha 1 xkutens cybbekTa
Poccuiickoin Pepepaumn

The overall area of housing licenced to be built

per capita

217. MNnowagb 3eMeNbHbIX YH4aCTKOB,
NpeAoCcTaB/eHHbIX ANA XUAULWHOIO
CTPOMTENBCTBA U KOMMIEKCHOTO
OCBOEHMA B LENAX HKUINLLHOTO
CTPOMTENBCTBA, B pacyeTe Ha AyLly
HaceneHus cybbekTa Poccuinckol
depepaunm

The area of land licenced for housing
development per capita

218. CpegHAaa NpoaoKUTENbHOCTb
nepuoga ¢ Aatbl NoANNUcaHMA NPOTOKOA
0 pesy/ibTaTax ayKUMOHOB Mo
nNpesocTaB/NeHNIO 3eMe/IbHbIX Y4aCTKOB
ONA XUINLLHOTO CTPOUTENbCTBA A0

The average time between the tender for
housing development and issue of
construction licence
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nosy4vyeHuA pa3peieHnAa Ha
CTpoOUTENHLCTBO

219. CpegHAaAa NpoaoKUTENbHOCTb
nepuoja c AaTtbl BblAauyun pa3peLleHns Ha
CTPOUTENBbCTBO KWJIOFO 34aHUA 40 AaThl
Noay4yeHMA paspeLlleHnsa Ha BBOL KUI0ro
3[,aHM1A B 3KCMJIyaTaLmio

The average time between issuing of
construction permit and completion of
development

22. YpoBeHb 3aHATOCTU CeNbCKOro
HaceneHusa TpyaocnocobHoro Bo3pacra

Employment level in rural areas

220. CpegHAaa NpoaoKUTENbHOCTb
nepuoaa ¢ Aatbl NOAAYUN 3aABKU HA
npegocTas/ieHne 3eMeIbHOro y4acTKa
O1A CTPOMTENIbCTBA A0 AaTbl NONYyYeHMA
pa3spelleHma Ha CTPOUTESIbCTBO

The average time between application for
housing development permit and issue of the
permit

221. Nnowaab 3emeNibHbIX Y4aCTKOB,
npeaocTaBAeHHbIX ANA KUANLLHOTO
CTPOUTENbCTBA, B OTHOLIEHUWN KOTOPbIX C
0aTbl MPUHATUA peLleHusa o
npeaocTaBaeHMN 3eMefIbHOTo y4acTKa
WKW NoanuMcaHnA NPOTOKoNA O
pesynbTaTax TOPros (KOHKYPCOB,
ayKLUMOHOB) He Bbbla1Io NoNyYeHo
paspelleHne Ha BBOA, B SKCNAyaTaLMio B
TeyeHue 3 net

The area of land sites for which the time
between issuing the development license and
completion of construction exceeded 3 years

221.1. O6BbeM NPUOCTAHOBNAEHHOTO
KUULLHOTO CTPOUTEIbCTBA

The amount of frozen housing development

222. MNoTepwn opraHusauuni
KOMMYHa/IbHOrO KOMMJIeKCa BCAeACTBUE
nepepacyeTa naatexxemn notpeburtenen
13-3a NPeLoCTaBAEHNA KOMMYHaNbHbIX
pPecypcoB 1 yCayr HEHaA/1eXKallero
KauyecTBa 1 (Unu) c nepepbiBamm,
NPEBbILAIOWMMMN YCTAHOBNEHHYIO
NPOAOIKUTENBHOCTb, B PacyeTe Ha
e4MHULY AOXO40B OT Peanm3aunm ycayr
Nno OCHOBHOMY BUAY AeATENbHOCTU

Communication companies' losses in subsidies
of tariffs

224, YpoBneTBOPEHHOCTb HAaceneHms
AKUANLHO-KOMMYHaIbHbIMW YCAYramu

Citizen satisfaction of housing communication
services

225. fons HaceneHus, obecneyeHHOro
NUTLEBOM BOAOW, OTBEYAIOLLLEN
TpeboBaHMAM 6e3onacHOCTH, B 0bLeit
YMCNEHHOCTU HaceneHnna cybbekTa
Poccuinckoit epepaumm

The share of population supplied with potable
water

226. [lona yTeyeK n Hey4YTeHHOoro
pacxona BOAbl B CYMMapHOM obbeme
BO/bl, NOAAHHOW B CETb

The share of leakage in overall water supply

227. [lons noTepb TEN0BOWN 3HEPrUA B
CyMMapHom obbeme OTNycKa TenoBown
sHeprum

The share of lost thermal energy in overall
supply

233. YpoBeHb U3HOCA KOMMYHabHOW
MHOPACTPYKTYpPbI

The level of tear and wear of communication
infrastructure
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234. [lonAa MHOTOKBAPTUPHbIX *KUAbIX
A0MOB ¢ n3Hocom 6onee 31 npoueHTa, B
KOTOPbIX NPOBEAEH KanuTabHbIM
PEMOHT, B 06LLEM KOIMYecTse
MHOTOKBAPTUPHbIX }KUJbIX JOMOB,
Tpebylowmx KannTaibHOro PEMOHTA

The share of housing with over 31% wear and
tear

235. [lonAa HaceneHmsa, NPOXKUBAOLWErO B
MHOTOKBapTUPHbIX OMaX, NPU3HAHHbLIX B
YCTaHOBAEHHOM NopAAKe aBapUiHbIMM

The share of population living in houses
requiring capital renovation

236. Pacxogbl KOHCONNMANPOBAHHOIO
bloarkeTa cybbekTa Poccuninckol
depepaunn Ha PUHaHCMpoBaHMe
AKUANLLHO-KOMMYHaNbHOTO X03AKCTBA

Budget expenditure on communal services

237. Pacxogbl KOHCONNMANPOBAHHOIO
6loakeTa cybbekTa Poccminckol
depepaunm Ha PuUHaHCMpoOBaHMeE
AKUNULHO-KOMMYHa/IbHOTO XO3ANCTBa B
4acTu yBeJIMYEHUA CTOMMOCTMN OCHOBHbIX
cpencTs

Budget expenditure on communal services -
capital expenditure

238. Pacxogbl KOHCONNMANPOBAHHOIO
6loareTa cybbekTa Poccminckol
depepaunn Ha PUHaHCMpoOBaHMe
XKUNNLHO-KOMMYHa/IbHOTO XO3AMCTBaA B
YacTM KOMMEHCALMKN Pa3HULbl MeXAayY
3KOHOMMYECKM 060CHOBaHHbIMM
Tapudamum u Tapubamu,
YCTAHOBNEHHbIMM 414 HaceNeHusa, U
NOKPbITUA YObITKOB, BO3SHUKLLUMX B CBA3U C
NPUMEHEHNEM PErYINPYEMbIX LLEH Ha
AKUNULHO-KOMMYHa/IbHbIE YCAYTU

Budget expenditure on communal services -
subsidies of tariffs

239. YpoBeHb BO3MeELLEHNA HaceNeHnem
3aTpaT 32 NpeAocTaBaAeHne XKUANLWHO-
KOMMYHaIbHbIX YCAYT NO
YCTaHOBNEHHbIM ANA HaceNeHua
Tapudam

The share of costs of communal services
covered by user charges

24. Nlona obpabaTbiBaemoii NawHU B
obLeit naowaan nawHm

The share of tilled ploughed field

240. [lonAa MHOrOKBapPTUPHbIX 4OMOB B
uesom no cybbekTy Poccuiickom
depepaumn, B KOTOPbIX COOCTBEHHUKM
nomeLLeHUI BbIOpaau n peanusytot
HenocpeacTBEHHOE ynpaBaeHue
COOCTBEHHUKAMM NOMELLEHN B
MHOTOKBAapTUPHOM OMe

The share of apartment blocks in which
owners chose and operate direct owner's
control scheme over communal areas

241. [lonAa MHOTOKBAapPTUPHbIX 4OMOB B
uesom no cybbekTy Poccuiickom
depepaumn, B KOTOPbIX COOCTBEHHUKM
nomeLLeHUI BbIOpaau n peanusytot
ynpasneHue MHOFOKBapTUPHbIMU
A0MaMu nocpeacTBOM TOBapuULLECTB
COOCTBEHHUKOB XKUAbA N0 KUANLLHBIX
KoonepaTmMBoB MU MHOTO

The share of apartment blocks in which
owners chose and operate one of available
schemes of control over communal areas
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cneunannsnpoBaHHOro
I'IOTpe6VITe}'I bCKOIo Koonepatunea

242. lona MHOrOKBapTUPHbIX JOMOB B
Luenom no cybbekTy Poccuinckom
depepaunm, B KOTOPbIX COBCTBEHHUKM
nomeLleHuit BbiIbpanu n peanunsyort
cnocob ynpasieHna MHOrOKBapTUPHbIMMK
AOMaMU NoCpeacTBOM ynpaBastowen
opraHusauum

The share of apartment blocks in which
owners chose an operator over communal
areas

243, [lonAa MHOrOKBapPTUPHbLIX 4,OMOB B
uesiom no cybbekTy Poccuiickomn
depepaumn, B KOTOPbIX COBCTBEHHUKMU
nomeLLeHUI BbIOpanu n peanusytor
cnocob ynpaBneHns MHOrOKBapTUPHbIMM
AOMaMM NocpeaCcTBOM ynpasastoLwen
OpraHM3aunmn MyHULMNANbHOM GOpPMbI
CO6CTBEHHOCTH

The share of apartment blocks in which
owners chose a municipal operator over
communal areas

244, [lonA MHOrOKBapPTUPHbLIX 4,OMOB B
uesom no cybbekTy Poccuiickomn
depepaumn, B KOTOPbIX COOCTBEHHUKM
nomeLLeHuii BbiIbpann n peanunsyiort
cnocob ynpaBneHna MHOrOKBapTUPHbIMU
AOMamMM NocpeaCcTBOM ynpasastoLein
OpraHM3auMm MyHULMNaNbHOM GopMbl
cobcTBEHHOCTM B dopme
MYHULMNANbHbIX YYpeX4EHUI

The share of apartment blocks in which
owners chose a municipal operator of
municipal organisation

245. [lonAa MHOrOKBapTUPHbLIX 4OMOB B
Lesom no cybbekTy Poccuiickom
depepaunu, B KOTOPbIX COBCTBEHHUNKM
nomeLleHnii BbIbpaan n peanmsytort
cnocob ynpaBaeHNa MHOTOKBapPTUPHbIMM
AOMaMM NoCcpeacTBOM ynpaBastoLen
OpraHM3aumn rocysapcTBeHHOM Gopmbl
CO6CTBEHHOCTH

The share of apartment blocks in which
owners chose a state owned company as an
operator of communal areas and
infrastructure

246. [1ona MHOTOKBapTUPHbIX 4OMOB B
uesom no cybbekTy Poccuiickom
depepaumn, B KOTOPbIX COOCTBEHHUKM
nomeLLeHUI BbIOpaau n peanusytot
cnocob ynpaBneHns MHOrOKBapTUPHbIMU
AO0MaMK NoCpeACcTBOM yNpaBaAtoLwei
OpraHu3aLLnmn rocysapcTeeHHon Gopmbl
cobcTBeHHOCTU B hopme
roCyZLapCTBEHHbIX yYpeXaeHUM

The share of apartment blocks in which
owners chose a state owned company as an
operator of communal areas and
infrastructure (in the form of state owned
company)

247. [1onAa MHOrOKBAapPTUPHbIX 4OMOB B
uesom no cybbekTy Poccuiickom
depepauun, B KOTOPbIX COOCTBEHHUKM
nomeLleHuit BblIbpann n peanmsytort
cnocob ynpaBneHna MHOrOKBapTUPHbIMMI
AOMaMM NoCcpeaCTBOM ynpaBastoLei

The share of appartment blocks in which
owners chose an operator of communal areas
(in the form of privately owned company)
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OpraHmM3aLunmM YacTHoM dopmbl
cobCcTBEHHOCTH

248. [lonAa MHOrOKBapPTUPHbLIX 4,OMOB B
uesiom no cybbekTy Poccuiickomn
depepaumn, B KOTOPbIX COOCTBEHHUKM
nomeLLeHuit BbIbpann n peanmsytort
cnocob ynpaBneHnsa MHOrOKBapPTUPHbIMM
AOMaMK NOCPeSCTBOM XO3AMCTBEHHbIX
obuwects co 100-npoueHTHOM aonen,
HaxoAALENCA B MyHULMUNANbHOMN NN
rocyapcTBeHHOM COO6CTBEHHOCTH

The share of apartment blocks in which
owners chose an operator of communal areas
(in the form of a joint stock company with
100% municipal and state ownership)

249. lona MHOrOKBapPTUPHbIX JOMOB B
Lenom no cybbeKkTy Poccminckom
depepaunm, B KOTOPbIX COBCTBEHHUKM
nomeLLeHuit BbiIbpann n peanunsyiot
cnocob ynpaBieHns MHOTOKBapTUPHbIMU
AO0MaMM NoCpeacTBOM XO3AMNCTBEHHbIX
obLecTB ¢ go/siel yyactus, He
npesblwatoLwei 25%, HaxogAwenca B
rocyapcTBeHHON (MyHULMMNANbHOMN)
COBCTBEHHOCTHU

The share of apartment blocks in which
owners chose an operator of communal areas
(in the form of a joint stock company with no
more than 25% municipal and state
ownership)

25. 06wt 06bem MOLLLHOCTH,
3aABAEHHOMN ANA TEXHONOMMYECKoro
npucoeamnHeHus K obbektam
3N1eKTPOCETEBOr0 X03ANCTBA B OTYETHOM

rogy

Overall volume of electrical capacity in objects
connected to the grid in the current year

250. fona opraHnsaumia,
OCYLLECTBNAOWMNX YpaBaeHme
MHOTOKBAPTUPHbLIMW AOMAMM U
OKa3aHWe yCcayr No CoAepsKaHuio un
PEMOHTY 06LLEro MMyLLLECTBA B
MHOTOKBAPTUPHBIX AOMAX, C AONEW
y4yacTusa B yCTaBHOM KanuTase cybbeKToB
Poccuitckoin depepaumm u
MYHUUMNANIbHbIX 06pa3oBaHMin He bonee
yem 25 npoueHTOoB B 06LLEM KO/IMYECTBE
OpraHM3aLuni, ocyLLEeCTBAAIOLLNX CBOIO
[eATeNbHOCTb Ha TeppuTOpUM
MYHULMNANbHOro 06pasoBaHmMA
(Tepputopuax cybbekToB Poccuiickomn
depepauuu - roposos denepanbHOro
3HayeHuMA Mocksbl U CaHKT-MNeTepbypra)
W ynpaBaeHne MHOTOKBapPTUPHbIMM
AOMamMM (Kpome TOBapuLLLECTB
COOCTBEHHUKOB XKWU/bS, *KUAULLHBIX,
AKUINLLHO-CTPOUTE/IbHBIX KOONEPaTUBOB
WIN MHBIX CNELMANN3NPOBAHHbIX
noTpebuTeNnbCKMX KOONepPaTUBOB)

The share of apartment blocks in which
owners chose an operator of communal areas
(in the form of a joint stock company with no
more than 25% municipal and state
ownership) in the total number of apartment
blocks that have chosen an operator
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251. fonsa opraHU3aumnii KOMMYHa/IbHOrO
KOMMNAEKca C A0/el y4acTma B yCTaBHOM
KanuTane cybbekToB Poccuiickoi
depepauun 1 (MAU) MyHULMNANBHBIX
obpas3oBaHuii He bosiee yem 25
NPOLLEHTOB, OCYLLECTBAAOLLMNX
Npoun3BOACTBO TOBAPOB, OKasaHWe ycayr
Mo 3NeKTPO-, ra3o-, TeMA0- u
BOZOCHAOKEHUI0, BOAOOTBEAEHUIO,
OUYMCTKE CTOYHbIX BOZ, @ TaKkKe
aKcnayaTauuto o6beKToB A
YTUAN3aUMK (3aXOPOHEHMUA) TBEPAbIX
ObITOBbIX OTXOA0B, UCMO/b3YHOLLUX
06BEKTbI KOMMYHaIbHOM
MHOPACTPYKTYpPbl HA NPaBe YacCTHOM
Ccob6CTBEHHOCTHM, NO AOrOBOPY ApPeEHAbI
WU KOHLLECCMOHHOMY COTaLLIEHMIO

The share of organisations with less than 25%
municipal and state stock working as
concessions or public private partnerships

252. [lona poxonos OT peanmsaumm ycnyr
Nno OCHOBHOMY BUAY OeATe/IbHOCTU
ybObITOYHbIX OpraHM3aumi
KOMMYHa/IbHOTO KOMMJ/IeKca B obLem
obbeme LOX040B OT peannsaumm ycnyr
Nno OCHOBHOMY BUAY OeATe/IbHOCTU
OpPraHM3aunin KOMMYHa/IbHOTO
KOoMMJieKkca B cybbekTe Poccminckom
depepaunm

The share of income generated by non-
profitable organisations of communal services
in the overall income of organisations of
communal services

253. OTHOWeHMe PUHAHCOBOIO
pe3ynbTaTa OT peannsauum ycayr no
OCHOBHOMY BUAY AEeATENbHOCTU
yObITOUHbIX OpraHM3auni
KOMMYHa/IbHOrO KOMMJIeKCa K A0X04aM
OT peannsaumm ycayr no OCHOBHOMY
BUAY AEeATENbHOCTU YObITOUYHbIX
OpraHM3auMin KOMMYHaNbHOTO
KOMNneKca B cybbekTe Poccuinckol
depepaunm

The ration between losses of non-profitable
communal service providers and overall
income of communal service providers

254. lonsa ybbITOYHbIX OpraHU3aunit
AKUNNLLHO-KOMMYHaNbHOTO X03ANCTBA

The share of non-profitable communal service
providers

255. [lona myHMumMnanbHbIX
06pa3oBaHNiA, B KOTOPbIX TapUdbl Ha
X0N04HOE BOAOCHabKeHMe ans
Pas3/IMYHbIX Frpynn notpebutene
KOMMYHa/IbHbIX YC/IYT yCTaHOB/EeHbl He3
yyeTa Heob6Xx04MMOCTN NOKPbITUA 3aTpaT
Ha NpesoCcTaB/NeHNe COOTBETCTBYOLLENO
BMAA KOMMYHa/IbHbIX YCAYr OAHOM
rpynne notpebutenem 3a cyet Tapmdos,
YCTaHOBNIEHHbIX ANA APYroW rpynnbl
notpebutenei, B 06LLEM KONMYeCTBE
3aTpaT Ha NpeAoCTaBAEHMUE XON0A4HOTO
BOAOCHAbKeHMa ogHoM rpynne
notpebuTtenemn 3a cuet Tapmndos,

The share of municipalities where prices of
cold water do not take into account cross-
subsidies for different types of users

257




Russian title

Title translated from Russian into English

YCTaHOBAEHHbIX A/1A APYroi rpynnbl
notpebutenen, B obLEM Koanyectse
MYHULMNAbHbIX 06pa30BaHMN CyObEKTA
Poccuiickoin Pepgepaumm

256. [lona myHMumMnanbHbIX
0bpasoBaHuUii, B KOTOPbIX Tapudbl Ha
ropsiyee BOAOCHabKeHue ann
pPas3NIMYHbIX rpynn notpebuTene
KOMMYHa/IbHbIX YCAYT YCTaHOBNEHbI 6e3
y4yeTa HeobX0oAMMOCTU NOKPbLITUA 3aTpaT
Ha NpeaocTaB/fieHMEe COOTBETCTBYIOLLENO
BMAA KOMMYHa/bHbIX YCYT O4HOWM
rpynne notpeburtenemn 3a cyet Tapndos,
YCTaHOBAEHHbIX A8 APYroi rpynnbl
notpebuTenen, B obLEM KoNMYecTse
3aTpaT Ha NpeaocTaBAeHNE ropaYero
BOAOCHabKeHNA 0gHOM rpynne
notpebuTenemn 3a cuet Tapndos,
YCTaHOBAEHHbIX A8 APYroi rpynnbl
notpebutenei, B 06LEM KONNYECTBE
MYHUUMNANbHbIX 06pa3oBaHni cybbeKkTa
Poccuiickoin Pepepaumn

The share of municipalities where prices of hot
water do not take into accout cross-subsidies

for different types of users

257. [lona myHUUMNanbHbIX
06pa3oBaHNiA, B KOTOPbIX Tapudbl HA
BOZOOTBEAEHME N OYUCTKY CTOYHBIX BOZ,
AN1A Pa3NIMYHbIX Tpynn noTpebutene
KOMMYHa/IbHbIX YC/YT YCTaHOB/EHbI He3
yyeTa HeobX04MMOCTN MOKPbITUA 3aTpaT
Ha NpesoCTaBNEHNE COOTBETCTBYOLLENO
BMAA KOMMYHa/IbHbIX YCAYr OAHOM
rpynne notpebutenei 3a cyet Tapmdos,
YCTaHOB/IEHHbIX 418 APYroW rpynnbl
notpebutenei, B 06LLEM KONMYECTBE
3aTpaT Ha NpegocTaBieHne
BOZOOTBEAEHMA U OYUCTKM CTOUHBIX BOS,
OofHOM rpynne noTpebutenel 3a cyet
TapudOoB, YCTAHOBAEHHbIX ANA APYrOi
rpynnbl notTpebutenei, B obwem
KONYECTBE MYHULMNANbHbIX
obpasoBaHuUii cybbekTa Poccminckol
depepauunm

The share of municipalities where prices of
sewage do not take into account cross-
subsidies for different types of users

258. [lona myHMUmMNanbHbIX
0bpa3oBaHUii, B KOTOPbIX Tapudbl Ha
TENNOBYO 3HEPIUIO ANA PA3ANYHbIX
rpynn notpebuTenein KOMMyHasbHbIX
YC/yr ycTaHOB/EHbI 6e3 yyeTa
HeobxoAMMOCTM NOKPbLITUA 3aTpaT Ha
npeaocTaB/ieHNe COOTBETCTBYIOLLENO
BMAA KOMMYHa/IbHbIX YCAYT O4HOM

The share of municipalities where prices of
heating do not take into account cross-
subsidies for different types of users

258



Russian title

Title translated from Russian into English

rpynne notpeburtenemn 3a cyet Tapndos,
YCTaHOBJIEHHbIX 418 APYrOW rpynnbl
notpebuTtenen, B obLEemM Koanyectse
3aTpaT Ha NpeaocTaBAeHWe TeNI0BOM
3HeprvM o4HOM rpynne notpebuTenei 3a
cyeT TapmdoB, YCTAHOBAEHHbIX ANA
Apyroi rpynnel noTpebutenei, B obwem
KOMYECTBE MYHULMNANbHbIX
obpasoBaHuUii cybbekTa Poccminckol
depepaunm

26. 3aABNEHHaA MOLWWHOCTb, KOTOpaA He
6blNa ya0BAETBOPEHA B CBA3M C
OTCYTCTBMEM TEXHMUYECKON BO3MOMKHOCTM
TEXHO/I0TMYECKOro NPUCOeANHEHNA K
06bEKTAM 3/1EKTPOCETEBOrO X035MCTBA

Declared electrical capacity that was not met
due to technical difficulties with connecting
objects to the grid

260. [lona myHMUMNanbHbIX
o0bpasoBaHuUii, B KOTOPbIX
npenocTaBieHMe YCTAaHOBAEHHbIX
denepasibHbIMU 3aKOHAMK N 3aKOHaAMM
cybbekToB Poccuinckon degepauum mep
couManbHOM NOAAEPKKM IrpaXKaaHam Ha
On1aTy *KUIOTo NOMELLLEHUA U
KOMMYHa/IbHbIX YCAYT (33 UCKOYEHUEM
cybcnanii rpaxkgaHam Ha onnaTy XKMUaoro
NOMEL