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Public administration in Lithuania

Centralised system of goverment (with 10 
territorial-adminisrative units) and local 
self-governance (60 authorities);

Fragmented structure of public 
administration: about 900 public 
administration institutions, about 250 
managers of budgetary appropriations.
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Territorial units of Lithuania

 

Agency continuum
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Agency continuum in Lithuania
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Agency continuum in Lithuania

• level 0: ministries (14), the Prime Minister’s Office 
(1), the President’s Office (1), the Parliament’s 
Office (1);

• level 1: institutions under the ministries (314), 
institutions under the Government Office (20, with 
many being abolished), institutions under the 
Parliament and President (16);

• level 2: public non-profit institutions (227), whose 
stakeholders are public administration institutions;  

• level 3: state-owned companies (143), whose 
owners are public administration institutions; 

• level 4: 10 county administrations (being 
abolished), 60 local government administrations, 
other territorial and local institutions (their number 
is unknown). 
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Small government

• One of the lowest volume of government 
expenditure as a share of the GDP: in 2006 34,0 
% of its GDP (37,2 in 2008);

• A particularly fast growth of government 
expenditure since EU membership: by about 65 % 
in the period of 2004-2007 owing to fast domestic 
economic growth as well as external financing from 
the EU;

• Very low spending on social security in Lithuania 
(10 % of its GDP in 2005);

• The public mode of production (intermediate 
consumption and compensation of employees) is 
rather expensive (16,2 % of the GDP: higher than 
in Ireland or Estonia).
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G overnment expenditure by func tion (C OF OG ) in L ithuania c ompared 

to the E U 25, the E U 15, E s tonia and Ireland in 2005  
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Public employees in Lithuania

• the number of the Lithuanian civil servants at the 
central and local level is rather small: it reached 
about 27 thousand in 2007 (some growth because 
of EU membership and new functions); 

• In 2007, the Lithuanian public sector employed 
about 26 % of all employed labour force (similar to 
the average public sector in the EU 25); 

• Also, the sector of education employed about 36 % 
of all public sector employees in 2007, its share in 
the total employment was the highest in all the EU 
25 countries.
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Performance at the EU level

• One of the lowest decifits of transposing the EU 
directives in Lithuania;

• Yet it is unlikely that Lithuania will meet the R&D 
and employment targets of the EU Lisbon strategy;

• In 2007 and 2008 Lithuania missed the targets of 
fiscal deficit;

• Absorption of the EU structural funds is good, but 
uneven in Lithuania.

 

Quality of public services

• the least consumer-friendly health system in 
Lithuania among the EU 25 member states and 
Switzerland in 2006;

• according to most Lithuanian stakeholders, the 
quality of higher education is low, despite its good 
accessibility to the citizens;

• a particularly significant development gap between 
Lithuania and the EU 25 in the area of higher 
education (especially in terms of scientific 
publications and patents).
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Public satisfaction and trust

• The Lithuanians trust the EU (59 %) more 
compared to the national government (24 %), the 
national parliament (13 %) or the national system 
of law and justice (25 %);

• overall trust in state and municipal institutions 
increased from 35 % in 2005 to 48 % in 2006 and 
to 51 % in 2007 (with the target of only 38 % for 
2007);

• According to one Eurobarometer survey, the 
Lithuanians, compared to the citizens of other new 
member states, are more satisfied with the 
provision of these services, but less satisfied with 
their price;

• It is probable that the Lithuanians have rather 
monetary expectations from the government.

 

Score of government performance in 
Lithuania, 2006-2007

Measure of performance

Lithuania’s 

record (poor, 

average, good)

Weight (in %) Score Dynamics since 

2004 (negative, 

stable, positive) 

1. Targets of the EU Lisbon strategy Poor 10 2 Positive 

2. Government effectiveness Average-poor 10 3,5 Stable 

3. Sectoral indicators of health 

care/education

Poor 10 2 Stable 

4. Public trust and satisfaction Average 10 5 Positive 

5. Regulatory quality Average 10 5 Stable 

6. Transposition deficit of the EU 

directives

Good 10 10 Stable 

7. Availability of basic services online Poor 10 2 Negative

8. Implementation of government 

commitments 

Average 10 5 NA

9. Absorption of the EU structural funds Poor-average 10 3,5 Negative 

10. Fiscal deficit Average 10 5 Negative 

Total: 100 43
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Public management reform

Deliberate and significant changes in the structure 
and performance of public administration; 

Main reasons behind the reform are the wide scope 
of the public sector, financial crisis, globalisation, 
growing pressure from citizens, etc.; 

Reform of individual public policies (health, 
education, social protection, etc.);

Overall approach to public management reform in 
the fourth quarter of XX century;

Different models of public management reform 
(“market” or “participatory”) and its management 
(centralised versus decentralised);

 

Financial reform trajectories in Lithuania

• Budget: from input-based line-item budget to 
programme budget (at present, semi-programme 
budget in place); 

• Accounting: modified cash-based system of accounting 
in the public sector, a governmental plan to introduce 
an accrual system; 

• Audit: from traditional financial audit to performance 
audit (more compliance-based audit is applied at 
present);
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Lithuania’s achievements

 

Personnel management

• Personnel management: from a post-based to career-
based model (the Civil Service Law in 1999), more 
flexible approach (the new law in 2002);
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Lithuania’s assessment against the 
principles of European PA
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Organizational trajectories

• Organizational trajectories: ongoing 
administrative-territorial reform at the level of 
counties, strong trend of specialisation with little 

de-specialisation.

 

Europeanisation of Lithuanian ministries
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T he es tablis hment of ins titutions  in L ithuania, 1990-2007
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Performance management

• Performance management: from performance 
management based on the government 
programmes and action plans to a three-level 
strategic planning system (the State Long-term 
Development Strategy and strategic plans/budget 

programmes);
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Ideal types of performance management

 

Strategic planning system
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Sources of public management 
reform in Lithuania

Accession to the EU as the main source of public 
management reform in the pre-accession period;

Although public management reform falls outside 
the EU competence, direct and indirect effects of 
the EU on public management reform; 

However, the introduction of strategic planning and 
budget reform is associated with other external 
support and domestic needs;

Also, some domestic factors (e.g. the Russian crisis 
prompting the initiation of the Sunset 
commission in Lithuania);

 

The influence of the EU on public 
management reform

Political criteria of membership: personnel management 
(recruitment, training, etc.), fight against corruption, 
ethics in the civil service, administrative courts, etc.;

Economic criteria of membership: privatisation of some 
functions, regulation of private economic activities 
(agencies and procedures), reducing administrative 
barriers to business, etc.;

ES acquis: multi-annual budget, performance audit, 
programming, monitoring and evaluation of the EU-
funded programmes, public procurement, new 
institutions and functions in variuos areas of the 
acquis;     

Process-based influence: managing the accession 
process (planning, implementing, reporting), impact 
assessment, consultation with stakeholders, etc.
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The influence of the EU on public 
management reform: some results

• the emergence of a regulatory model (with many 
semi-independent regulatory institutions);

• Proliferation of policy implementation and 
regulatory agencies, further disaggregation of the 
administrative structure;

• Public policy fields, where the EU has no 
exclusive or shared competence, lagging behind 
in the reform process (in particular education, 
health, social protection).

 

Public administration development 
strategy until 2010 

• origins: the State Development Strategy, technical 
assistance of the UK, closer co-operation at the EU 
level (human resources, regulation, quality of public 
services, etc.);

• directions: primarily central and territorial 
administration, local government, civil service and e-
government;

• Vision: a public administration system providing 
better public services and responding to people’s 
needs as well as using the institutional, administrative 
and political experience of the EU;

• aims: improve the public administration system, 
regional management structure and performance, 
develop local government, improve capacities of the 
civil service, improve the quality of public services via 
IT, etc. 
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Some PA issues on the governmental 
agenda

Cuts in government expenditure, reduction in the 
number of the civil servants;

Sectoral reform: in particular higher education, 
health care and social security;

A new Sunset commission for review of the 
government functions;

A new energy ministry, a new Prime Minister’s 
Office, re-organisation of some ministries;

Territorial reform (abolishing 10 counties);

Reform of the institutions accountable to the 
government (e.g. The Information Society 
Development Committee);

The civil service reform.
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Alexey Pikulik, Amr Adly The political origins of the undersupply of property rights. Post-

liberalization Egypt and Russia 

Abstract  
Why do state incumbents undersupply property rights and why do the modes of undersupply of 
property rights differ in form and extent among economies in transition? Extant literature highlighted 
the incumbents' self-serving tendencies to abuse state power in order to generate private gains at the 
expense of the public welfare. However, even though self-enrichment and other egoistic motives are 
often present, they are politically constrained by the risk of exiting from office and losing political 
power. Conversely, we argue that the undersupply of property rights is deeply embedded in broader 
political structures. The form and extent of such phenomenon are defined by the interplay between 
the incumbents' propensity to self-enrich and their concern with political survival. Post-1990 Egypt 
and Russia offer an insightful contrast of the political origins of the undersupply of property rights and 
the institutional elements that define the dimensions of the undersupply of property rights may 
assume.  
 
1-Introduction  
 
Market relations have been broadly deemed dependent on the equal supply of property rights by the 
state1. Undersupplying property rights implies their uneven or unequal distribution among market 
actors so as some receive more rights than others. In other words, public goods are converted into 
private ones favoring a few incumbents and their cronies at the expense of the overall welfare. The 
undersupply of property rights persisted as a common feature in a vast variety of economies in 
transition in the last two or three decades, cross cutting through regime types (democratic versus 
authoritarian), levels of development and degrees of economic liberalization. This study wishes to 
address the question of what makes state incumbents undersupply property rights, and why do the 
modes of undersupply of property rights differ in form and extent among transitional economies?  
Extant literature highlighted the incumbents' self-serving tendencies to abuse state power in order to 
generate private gains at the expense of the public welfare. However, even though self-enrichment 
and other egoistic motives are often present, they are politically constrained by the risk of exiting from 
office and losing political power. We argue conversely that the undersupply of property rights is 
deeply embedded in broader political structures. The form and extent of such phenomenon are 
usually defined by the interplay between the incumbents' propensity to self-enrich and their concerns 
of political survival.  
 
The undersupply of property rights (heretofore UPR) has been a persistent feature of the Russian and 
Egyptian post-liberalization economies since the early 1990s. However, the two countries display an 
insightful contrast of the political origins, forms and extents of such a trait. In post-liberalization Egypt, 
the UPR has been deeply embedded into broader political structures. The UPR was extended, 
retrained and curbed according to regime-survival concerns. Conversely, in Russia (1991-1996), 
oligarchs engaged in unrestrained self-enrichment through looting and asset stripping with the least 
concern given to the question of political survival. It took a crushing financial crisis in 1998 and a 
subsequent regime-change to bring about an end to that mode of dis-embedded cronyism. Still, The 
Russian case is doubly interesting. Not only does it stand as a contrast to cases of politically-
embedded cronyism such as Egypt, but also it provides an intricate example of the re-embedding of 
cronyistic practices into broader tactics and strategies of regime survival. Under Putin (2000-2008), 
the extension and restraint of the UPR came to be defined by the political questions of regime 
survival.  
 
2-Start of art  
State biased actions or negligence, generate and perpetuate asymmetries of power and information 
among contending firms resulting in the unequal distribution of property rights. The UPR replaces 
market mechanisms through the creation of rent-havens either facilitating the predation of a few 
private actors on minority shareholders, small firms and consumers or allowing state incumbents to 
selectively predate on private capital holders. There are two ways the state can get involved in the 
UPR:  
 
1-Passively through undersupplying regulations allowing powerful private actors to exploit 
asymmetries of power and information to generate unnatural profits and share them with the state 
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incumbents e.g. monopoly, collusive practices, insiders' trade, lack of protection of minority 
shareholders and other stakeholders;  
2-Actively, through shaping the rules that organize economic activities in a way that creates or 
reinforces asymmetries of power e.g. conferring monopoly rights, allocating import quotas, public 
contracts and access to subsidies, tax exemptions and public bank credit.  
The literature provided a myriad of explanations for the UPR. Classical and neoclassical literature 
emphasized the distortionary effect of state intervention in the economy as creating rent-havens 
which result from either the adoption of models of inwardly-oriented development2 or the capacity of 
some sectors or firms to collectively act and influence the state3. As for the former, it was developed 
at the height of neo-liberal reforms which assumed no economic role for the state favoring efficient 
market allocation of resources. However, this thesis has been significantly discredited following the 
Asian, Russian and Argentine crises in 1997, 1998 and 2001 in which the question of state regulation 
rather than de-regulation was brought up as a prerequisite for viable market relations4. Moreover, 
rent-seeking and cronyism proved to have endured in many economies that went through 
liberalization, privatization and de-regulation such as post-reform Mexico, Russia, Argentina and 
Turkey. As for Olson's collective-action basis of rent-seeking, it came under critique from scholars that 
associated economy-wide, encompassing and often multi-sectoral associations with "the press for 
policies that promote growth throughout the economy rather than favor particular sectors at the 
expense of others"5.  
 
Whereas neoclassicism emphasized "undistorted" market relations, the state capture6 and predation 
theses7 tackled the propensity of state incumbents to convert public goods into private ones. In both 
instances, incumbents use the state as a public actor that issues laws and regulations in order to 
create private gains. In a predatory state, incumbents loot the economy for self-enrichment. 
Conversely, in a captive state, a few big firms purchase laws and regulations that shape the rules of 
the game to their advantage in return for the illicit provision of private gains to public officials. In this 
setting, state intervention in the economy turns into a mere reflection of the immediate interests of a 
few big firms to maximize profits in return for the personal enrichment of state officials.  
 
Predation and capture are indeed extreme cases of the UPR where neither economics nor politics 
exists. Politically, state incumbents are reduced to mere utility-maximizers abusing their public power 
to self-enrich either through selling property rights to firms in the case of capture, or directly through 
ripping-off private wealth in the case of predation. No political concerns to attain and retain power 
through appealing to broader constituencies appear within this framework. Economically, predation 
and capture leads to „overfishing‟, since the captors practicing the rent-seeking critically damage the 
profit-seeking economic sectors through deterring new entrants, drying off investment and causing 
economic breakdown due to asset ripping and capital flight (e.g. the 1998 Russian default).  
 
Hence, even though these extremes do exist, they do not explain the vast majority of cases of 
politically-and economically-sustainable UPR In this context, incumbents entertain cronyism and rent-
seeking as tactics to retain political power besides simply filling their pockets and the rampant UPR 
often leads to low-low equilibrium of development in terms of investment and growth rather than to 
breakdown.  
 
Cronyism is another concept that frames the UPR in favor of a few private agents/firms who are 
politically linked to the state incumbents8. Cronies may enjoy favorable positions in the market, 
generating unnatural profits such as special access to monopoly or quasi-monopoly, import barriers or 
quotas, credit allocation and government procurement. Despite the similarities with the capture thesis, 
cronyism differs in one main aspect. Unlike capture where big businesses employ their economic 
power to purchase rules, cronyism runs in the opposite direction where political power creates wealth. 
State incumbents generate cronyism as they unevenly distribute property rights in favor of a few 
politically-close private firms. Accordingly, unlike capture and predation, cronyism provides a much 
more complex conception of the UPR as it adds a political dimension to the study of the phenomenon 
where political considerations are added to the motives of incumbents to perpetrate such distortions 
besides filling their pockets.  
 
The emphasis has been put hitherto on incumbents using the state as a public actor to pursue their 
own particularistic interests, often with their cronies or captors, at the expense of the overall welfare. 
Yet, little light has been shed on the political context within which incumbents choose and are actually 



21 

able to pursue their private good while remaining in office. The distribution of property rights in 
transitional markets is closely associated with the distribution of political rights that define the 
institutional channels through which incumbents reach office and the social coalition on which they 
depend and are held accountable before. According to Bruszt, state capture by particularistic interests 
has been the result of the asymmetrical development of economic and political rights following 
economic liberalization and privatization9. While in the early stages of market-making emphasis was 
put on "freedom from the state" via privatization and de-regulation, the viability of market relations 
came to depend on the "freedom of the state" from particularistic interests in later stages. Thus, 
wherever public assets were transferred to private hands in the absence of political guarantees for 
state autonomy, the state was captured by the few firms to which the bulk of assets had been 
transferred. In brief, the more state incumbents are held accountable before broad societal 
constituencies, the less their capacity and motives will be to abuse public power to generate private 
gains .  
 
The inverse association between political accountability and the UPR sounds like a plausible 
proposition. Accountability implies that for incumbents to win and remain in office, they have to adhere 
to an expected behavior from the constituencies on which they depend to hold power. Otherwise, they 
exit from office. In democratic regimes, incumbents are accountable before the electorate and civil 
society on timely bases. Yet, even in authoritarian regimes, incumbents often depend on satisfying 
some constituencies lest they lose power by rebellion or revolt. However, it is contended that in a 
well-functioning democracy, accountability is better institutionalized as incumbents are answerable to 
broad constituencies holding equal political rights10.  
 
The problem with such a proposition is that in the real world, democratic regimes and accountability 
do not always coincide. Some formally electoral democracies are rather of low-accountability. In such 
settings, despite the theoretical equal distribution of political rights and the timely practice of free 
elections, incumbents are more accountable to narrow constituencies of power-or property-holders 
than to the broader electorate. In fact, there are ample examples of formal democracies where 
uneven distribution of property rights persists and state-business ties are infested with cronyism and 
corruption. Cases like Italy, Mexico, Argentina and Turkey clearly reveal this observation. As a matter 
of fact, democratization may lead to "increased demands for political payoffs as politicians [begin] 
began to genuinely compete for electoral support" as Kang maintained in post-1987South 
Korea11.Conversely, there are authoritarian regimes where some notion of public good could be 
developed and pursued such as South Korea under the military rule thanks to the state bureaucratic 
coherence12 or to the incumbents' external and internal vulnerabilities to hold power13. This is not to 
deny that predation has often been associated with authoritarian incumbents.  
 
This study does not wish to examine the potential link between democracy and the supply of property 
rights. Rather, it will depart from the assertion that the UPR is less likely in high-accountability, usually 
democratic, regimes. That would leave the UPR in low-accountability democratic as well as 
authoritarian regimes which happen to be the case in quite a vast category of transitional economies. 
Yet, even in these low-accountability regimes, the forms and extents of the UPR are far from uniform 
reflecting different political parameters within which the incumbents' political career interplays with 
their UPR.  
 
3-Argument  
 
What makes state incumbents undersupply property rights? Self-enrichment and other egoistic 
motives are, more often than not, present. Yet, these private gains usually bear a political cost in 
terms of the risk of exiting office and losing political power. Only in rare cases can state incumbents 
and their cronies loot the economy undeterred by the political consequences they would have to bear 
at a certain moment resulting in losing their grip on power. Marcos' Philippines and Mobutu's Zaire 
may serve partially as cases of politics-free predation14 bearing in mind that both were eventually 
toppled. However, this framework does not account for the vast majority of transitional economies 
where the UPR remains deeply embedded in broader political structures that determine the interplay 
between the incumbents' political career, to attain and retain power, and their propensity to 
undersupply property rights.  
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We argue that the institutional channels through which incumbents' win and remain in office define the 
political parameters of the UPR by either restraining or extending it. The aforementioned institutional 
channels refer to the rules through which incumbents gain and hold political power and the 
subsequent constituencies on which they most depend to remain in office. In low-accountability 
regimes, various institutional configurations may determine the forms and degrees of tension between 
the incumbents' inclination to politically survive on the one hand, and to pursue their, and their 
cronies' private gains on the other. Yet, this parameter is anything but static. In several cases, the 
UPR fits into the incumbents' strategies and tactics to remain in office, while in others, they lose 
control and succumb into politically unrestrained or unruly self-enrichment maximizing the risk of 
losing power.  
According to the above presentation, the interplay between the incumbents' political career, and the 
UPR may result in the former restraining the latter or conversely extending it:  
 
1-Politically-restrained cronyism is the case where the incumbents' preoccupation with their political 
career sets the limits of the UPR whether to themselves or to their cronies. For such a mode of 
interaction to appear, the ruling incumbents should be capable of formulating and enforcing a long-
term perspective that prioritizes their political survival which depends on three factors:  
 
1.1-state elite cohesion increases their capacity to formulate and enforce a clear agenda to remain in 
power. Elite cohesion may emerge out of long office tenure and similar institutional, ethnic and 
professional backgrounds (e.g. the bureaucracy or the military);  
 
1.2-dependency on broader constituencies to retain political power: the larger the number of societal 
groups on which the incumbents depend to win and keep office, the bigger their motives will be to 
curb themselves and their cronies. Conversely, high dependency on narrow bases (e.g. a clan or a 
militia) downplays the importance of political restraints on self-serving on the one hand, and reduces 
the capacity of concerned incumbents to discipline their cronies on the other;  
 
1.3-the possession of sufficient economic, coercive and institutional resources to discipline self-
serving inclinations among officials and cronies alike: for instance, public control of the banking sector 
may discipline crony businessmen, while anti-corruption bodies and courts may be used occasionally 
against officials.  
 
The restraint of URP usually takes place through the state body. However, a firm distinction between 
the incumbents and their cronies as officials versus businessmen is rather futile. Crony businessmen 
can become officials, cabinet and parliament members while officials can become businessmen. 
Accordingly, politically-restrained cronyism is a function of the three above mentioned factors 
regardless of the state-or market-background of the ruling elite. As a matter of fact, there were cases 
in which cronies themselves, usually after becoming public officials, actively promoted the restraint of 
UPR (i.e. the case Ukraine‟s „gas princess‟ Timoshenko after the Orange Revolution). This is not a 
surreal situation of ―bees against honey‖. In a way, in highly distorted economies where the UPR 
prevails, cronies are the only counterweight to a predatory and corrupt bureaucracy. There may be a 
collective pressure from the cronies who are interested in legalizing and protecting their once illegally 
created wealth throughout institutional improvements (transparency, publicity, accountability).  
 
2-Politically-extended cronyism: Contrary to the above combination, the incumbents' drive to remain 
in office may actually create venues for the UPR This can be labeled as politically-extended cronyism 
where the UPR serves as a means to hold political power, rather than mere self-enrichment, though 
both can, and do often, coincide. This combination is likely to emerge in low-accountability regimes 
where state incumbents have fewer resources than private capital holders to consolidate their power 
bases. Hence, incumbents have to deal with private capital holders with the motive of maximizing 
their chances of winning office or minimizing the risks of losing it. The linkage may take one of two 
forms:  
 
1.1-Incorporation: incumbents offer a few selected private capital holders privileged access to 
property rights in return for utilizing their resources to supplement those of the incumbents to retain 
office. Incorporation has two advantages for incumbents: on the one hand, undersupplying property 
rights becomes a tactic for coalition-building, and on the other, incorporating, often big and publicly 
active, private capital holders into the ranks of the extant regime neutralizes them from converting 
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their economic power into political one in support of opposition or calling for regime change. Yet, it 
has a political cost as it assigns a significant political weight for these new comers attracted by 
particularistic privileges and thus may undermine the capacity of survival-concerned incumbents to 
restrain the cronies' whims;  
 
1.2-Politically-oriented predation: incumbents predate on private capital holders who may increase 
their risk of losing political power. Despite the fact that it takes the form of state encroachment on 
private property via confiscation, sequestration or expropriation, it is politically-driven by concerns of 
political survival rather than self-enrichment. This is typical in cases where big capital holders throw 
their financial and economic weight behind opposition leaders or parties. Paradoxically, politically-
oriented predation may be sold as a measure limiting the UPR: moving against dangerous capital 
holders under the flag of social justice through nationalizing their stakes and re-privatizing their 
enterprises as in the case of Russia's oligarchs under Putin.  
 
The interplay between the UPR and the incumbents' political career in low-accountability regimes is 
portrayed in the figure below. In low-accountability regimes, the incumbents' ability and propensity to 
undersupply property rights is held in tension with political survival concerns i.e. political career. On 
the one extreme, UPR is mutually exclusive with remaining in office. Such is the case with high 
accountability regimes. On the other, there is a total absence of accountability where incumbents (and 
possibly their cronies) undersupply property rights undeterred by political repercussions of losing 
office. 
 
4-The case of Egypt 
 
Following the embarking on the Structural Adjustment Program (SAP) in1990/91, the Egyptian 
economy witnessed considerable trade, capital and price liberalization and an ever increasing share 
of the private sector in the economy. The share of the private sector reached 72 and 66percents of 
GDP and investment respectively in 200115 as compared to the public sector share of 54 and70 
percents of GDP and investment respectively in198316. However, property rights have not been 
equally distributed among private firms creating rent-havens and generating unnatural profits for a few 
businessmen often close to the ruling regime. The UPR has been deeply embedded in the political 
structures of the ruling regime where the tactics and strategies of the incumbents to retain their power 
drew the parameters of cronyism. Regime-survivability restrained as well as extended the UPR The 
presence of a long-term concern with the regime viability sprang from institutional characteristics of 
the regime which enabled it to formulate and pursue such a concern and thus to wield the UPR to its 
'political career' requirements. 
 
4.1-Politically-restrained looting: the Banking sector in the1990s 
 
Throughout the1990s, access to credit has been unevenly distributed in favor of a few privileged 
businessmen17. Four elements reveal the cronyistic nature of credit provision: 
 
1-unnatural high concentration rates of credit and non-performing loans through the 1990s: by March 
2000, only 343clients received 42percent of total credit furnished to the private sector. Twenty-eight 
clients obtained 13percent of total credit while the top eight debtors (almost 2 percent of the 343) 
received 6 percent of total credit which was roughly equal to an average of L.E.1551million for 
each18. Non-Performing Loans (NPL) displayed similar concentration as twelve clients held almost 18 
percent of total non-performing loans of the banking sector in 200219: 
 
2-uneven access of credit prevailed in a predominantly publicly-owned banking system. Despite the 
embarking on the SAP program in1990/91, the banking sector remained dominated by four publicly-
owned banks known as the 'big four' which held about 70 percent of deposits and 50 percent of loans 
by the end of 200020. Public banks were the major source of credit extended to cronies as revealed 
by their share in bad loans and total debt; 
 
3-credit provision has been closely associated with political ties to the ruling regime either through 
personal relations with government officials and public bank managers or by the cronies themselves 
holding political posts in the executive or the legislature as will be briefly discussed in detail; 
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4-the state contributed passively through the weak regulatory environment in which banks were 
operating. The Central Bank did not assume a vigorous monitoring and supervisory role through 
the1990s resulting in a weak regulatory environment where banks were not deterred away from 
violating prudential regulations. A semi-official review estimated that 53percent of the total private 
sector credit was extended without sufficient collateral21."Privileged private sector borrowers were 
[also] allowed to borrow despite their poor financial condition and insufficient collateral"22. A strikingly 
notorious example of poor prudential regulation was Hossam Abul-Futouh who concluded loans in 
excess of L.E.1.4 billion from Banque de Caire without sufficient collateral upon phone calls with the 
Bank's Chairman Mohamed Abul-Fatah23; 
 
In a nutshell, public banks were used to extend loans with high concentration and insufficient 
collateral to a handful of cronies. By the late1990s the situation had become dire as non-performing 
loans reached alarming levels with a rising risk of bank runs on at least six small banks that were 
identified by the Central Bank as "time-bombs"24.Concentration rates were alarming as well for the 
four big public banks, such as Al-Ahli Bank and especially Banque du Caire and Bank of Alexandria, 
which together in addition to Banque Misr stood for over half of the total assets, deposits and loans of 
the banking sector in Egypt. Saving the banking sector was a test of the capacity of the state to move 
against cronies. Tackling the problems of the banking sector triggered an unprecedented crackdown 
on crony businessmen that have been traditionally close to the ruling regime. 
 
A long series of scandals unfolded with the case of Nuwab-Alquoroud (literally Loan MPs) in 
April1998 in which more than thirty-two bankers, businessmen and senior officials in addition to four 
members of parliament (MPs) and a former minister were implicated. Board members of several small 
privately-owned banks extended loans of L.E.1250 million worth to accomplices with insufficient or 
non-extant collateral. Among the recipients were businessmen and four MPs. The People's Assembly 
lifted parliamentary immunity off the four indicted MPs. In 2002, sixteen were sentenced for fifteen 
years in prison and others for shorter sentences ranging from twelve to five years. The following table 
displays some information about the most notorious cases that followed suit: 
 
Cracking down on cronies is not a sufficient indicator of the political restraints put on self-enrichment. 
It may rather result from elite infighting where state and business elites are fragmented and are using 
state power against each other in pursuit of narrowly-defined interests than concerns of political 
survival. Conversely in Egypt, targeting cronies reflected a deep concern with the overall security of 
the banking sector whose collapse had almost unmanageable repercussions on the economy and the 
ruling incumbents. This was revealed in two instances: 
 
First: Cronies tied to bad loans were targeted comprehensively with a myriad of regulatory and legal 
measures with the announced objective of settling their accounts. A considerable number of cases 
were dealt with through the Supreme State Security court which is a special court for cases perceived 
as national security concerns such as terrorism and espionage. Moreover, the campaign against 
cronies has been orchestrated by a variety of semi-official newspapers and reviews that led a crusade 
in the name of saving the economy and protecting middle-class and small-depositors' savings; 
 
Second: tackling cronies was followed by a structural and systematic reform program unilaterally 
launched by the state in September 2003. Sometime earlier, the law of the Central Bank had been 
modified confirming the independence of that entity vis-à-vis the government and broadening its 
supervisory and monitoring mandates within the banking sector. A new board was appointed headed 
by a new Governor. The new team came up with a diagnosis of the problems of the financial sector 
and suggested an action plan for reform by September 2004. The action plan was internally designed 
and approved with the role of external actors confined to bouncing as consultants26.The financial 
sector reform agenda was a broad and ambitious plan aiming at restructuring and strengthening the 
banking sector as a whole. According to the Central Bank vice-Governor, 90 percent of NPL were 
settled, around 50 percent of which were repaid in kind or in cash (85percent)27 
 
The fact that state incumbents could subject self-serving actions to broader political restraints of 
regime-survivability linked to the banking sector safety is worth consideration. It shows an instance of 
politically-embedded cronyism where the UPR has been determined by political factors transcending 
mere self-enrichment of officials and their cronies. Contrastingly, in other cases, such as the 
Philippines, bank looting has never been successfully restrained by political concerns resulting in 
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frequent waves of bank failures in the mid-1970s, early1980s and mid-1980s28. Moreover, the mere 
fact that the crackdown on cronies was followed by a comprehensive restructuring of the banking 
sector runs counter to assumptions of elite infighting (such as the cases of 1990s Russia and 
Ukraine) or a fragmented political regime where circles of corruption hit each other29 
 
However, how could survival-concerned incumbents curb bank looting and move against corrupt 
officials and cronies? Three regime characteristics were decisive: 
 
1-the Egyptian state elite has demonstrated clear features of cohesion and homogeneity in the post-
1990 period, which increased their capacity to formulate a long-term and coherent survival concern 
for the regime. This cohesion has been drawn from several institutional features that can be traced 
back to the 1960s: constitutionally, power has been highly concentrated in the hands of the top 
executive, mainly the presidential office around which a tightly-knitted inner circle of incumbents came 
to possess what we can call strategic decision making30. Moreover, members of the inner-circle have 
been often drawn from similar backgrounds from the bureaucracy, military and security agencies 
which add to their internal coherence. Over and above, most of these top executives have remained 
in office for two or three decades, given the absence of power alteration. High concentration of power 
in the hands of a few incumbents who share similar professional backgrounds and long tenure in 
office may explain the presence of a clear concern of regime survival; 
 
2-despite its authoritarian nature, the Egyptian regime has not depended solely on repression, rather 
it attended to distributional commitments to rather broad constituencies of government employees, 
public sector workers as well as urban poor. These groups expected minimal provisions from the state 
in return for passive support or apathy31. Linking the survival of the regime to avoiding public-order 
collapse through riots or revolts motivated the inner circle of top executives to have an overall interest 
in the economy. In one word, they could not afford the collapse of the public-led banking system on 
which millions of small depositors and public sector companies employing hundreds of thousands of 
workers depended. Conversely, the authoritarian character of the regime where top incumbents are 
not subject to timely contestation to re-enter office relieved them of depending on "political investors" 
which happen to be usually big private-capital holders32. This reduced the role cronies could play in 
the reproduction of the incumbents' power and thus increased the capacity of the incumbents to move 
against them whenever necessary; 
 
3-articulating long-term concerns of regime-survival are not enough to restrain cronyism. Rather, 
survival-concerned incumbents have to possess sufficient economic and administrative resources to 
timely discipline self-serving officials and cronies. In the case of Egypt, a publicly-dominated banking 
sector (the four largest public banks held about 70 percent of deposits and 50percent of loans by the 
end of 2000)33 sustained a financial crony dependency on the state and thus made them vulnerable 
to crackdowns. It is noteworthy that top regime executives maintained the dominant position of public 
banks despite the embarking on SAP and delayed the privatization of the smallest of them (Bank of 
Alexandria) till 2006 while removing utterly the selling of the biggest two (Al-Ahli and Misr) from the 
agenda. Moreover, the liberalization of the banking sector increased the share of foreign-owned 
banks in the market while virtually no licenses were given to big businessmen to establish family-
based banks. As for officials, top-executives have developed some formidable tools to discipline self-
serving officials such as the Administrative Monitoring Agency which has been (re)established 
in1982with the task of monitoring state bureaucrats and reporting to the executive (the Prime 
Minister's Office). According to the law, the agency is responsible for detecting and reporting crimes 
related to the abuse of public posts and resources34. Practically, the agency has been often deployed 
by top-executives, among whom survival-concerned incumbents are significantly represented, to hit at 
political targets. The1990s witnessed a variety of lawsuits that were filed by the Agency against senior 
bureaucrats pressing corruption charges. 
 
4.2-Politically-extended cronyism 
Through the1990s, Egyptian state incumbents deliberately undersupplied property rights in favor of or 
against targeted private actors/firms as a means to maintain their political power. In this setting, the 
motive behind the uneven distribution of property rights has not been mere self-enrichment rather 
broader career concerns of regime survival. I will deal with two instances, the first was using the UPR 
as a means to coalition-building while the second was to predate on firms perceived as political 
adversary. Both ways, post-1990Egypt projected a combination of a low-accountability regime where 
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state incumbents have had fewer resources to maintain their constituencies as compared to emerging 
private capital holders. In this setting, incumbents had to deal with private capital holders with the 
motive of maximizing their chances of winning office or minimizing the risks of losing it. 
 
Following the embarking of SAP, the Egyptian regime suffered a considerable decline in its "political 
purchasing power" as labeled by Soliman35 (2005:245). Declining public resources implied the 
inability to maintain the broad networks of clientelism and patronage on which the regime has for long 
depended. Additionally, the regime risked the rise of rivals from among private entrepreneurs and 
groups to which the bulk of output and investment has been shifting. The regime could employ the 
uneven distribution of property rights and the absence of rule of law to adjust to post-liberalization 
changes and to survive with minimal changes. 
 
In the shortage of public resources, privileged access to property rights has been the only means to 
attract private capital-holders to join the ranks of the regime mainly through winning seats in the 
parliament as members of the ruling National Democratic Party (NDP) (Koehler 2008, Kienle 
2004).During this process, private capital-holders compete with each other within the ruling NDP as 
well as outside of it as independents with the legal option of joining the NDP after being elected 
(Koehler 2008). Through these "independent-to be-members", the NDP could secure a sweeping 
majority in the1995, 2000and 2005parliamentary elections. The weight of these independent/NDP 
members has been considerable as it rose from a hundred in 1995 to 207 in 2000 and stood at 161 in 
2005 36. 
 
By bidding capital-holders to compete for privileged access to property rights, the regime could 
employ privately-accumulated capital of adherents to cultivate patron-client networks by proxy among 
the electorate and thus secure a parliamentary majority. Campaign spending is one indicator. Soliman 
underscored the much higher expenditure on electoral campaigns in 2000 being the highest in 
modern Egyptian history. The 2005elections witnessed ever higher expenditure estimated at L.E. 5 
billion or the equivalent of $1 billion37.It is noteworthy that inflated campaign expenditure went 
simultaneously with the increasing share of businessmen in parliamentary seats which rose from 
12percent in 1995 to 17percent in 2000and 22percent in 200538. Yet, businessmen were by no 
means the only private capital-holders to invest in the NDP's majority. 
 
In this setting, not only could the regime secure a parliamentary majority, but also it could individually 
incorporate and co-opt big private capital-holders. Despite their overall financial weight, these capital-
holders have constituted a heterogeneous group and have been bitterly competing to join the ranks of 
the NDP as parliament members. Individual incorporation ensured that the increasing presence of 
capital-holders in the legislature would not be translated into rule-making capacity which in fact 
remained dominated by the executive. Rather, these capital-holders made use of more personal 
benefits like parliamentary immunity, favorable access to public bank credits and public procurement 
contracts. Individual cooptation of capital-holders has had two serious implications for the ruling 
regime: 
 
First: the reproduction of the ruling regime necessitated that throughout economic transformation 
societal groups be kept in the position of mere beneficiaries rather than partners in policy-making39 
i.e. exclusive control of the pace and scope of transition serving the political stability of the regime. 
This remark may explain why the regime, while accommodating individual interests of capital-holders, 
levied many restraints on the private sector collective forms of organization and representation in the 
post-1990 years; 
 
Second: through extending unevenly distributed privileges to capital-holders, the interests of the most 
affluent and willing to engage in public action become deeply embroiled into the regime's power 
structures. This is expected to reduce their demands for regime change in addition to neutralizing 
their potential to join opposition movements or parties 
 
4.3-Predation on political adversaries 
Not only did the UPR favor politically-selected cronies, it also disfavored others. The arbitrary 
enforcement of laws and regulations enabled the ruling regime to move occasionally against the 
financial bases of its political adversaries. By targeting their rivals, incumbents did not expropriate 
private property to fill their pockets. Rather, they aimed at enfeebling opposition groups and the 
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entrepreneurs organically linked to them, which makes the move, despite the common state 
encroachment different from classical predation. One of the most notorious examples is that of the 
2006 crackdown on some businessmen linked to the Muslim Brotherhood which constituted an 
historical rival of the ruling regime ever since the 1950s. Thirty-nine businessmen were arrested as 
twenty-five to thirty companies were shutdown and $100 million were frozen under the allegation of 
money-laundry and supporting an outlawed political organization40. The crackdown came in the 
context of leveling a blow to the financial basis of the group following their outstanding performance in 
the 2005parliamentary elections in which they secured almost one fifth of the seats becoming the 
biggest opposition block. 
 
5-The case of Russia 
 
In the beginning of the 1990s, Russia departed from autocratic state socialism and was set on the 
rails of economic liberalization and political democratization. Yet, it never reached the point of 
destination: democracy was soon derailed in Russia, while the economic restructuring represented 
some variations on a theme ―distorted market-(dis)order‖, in which oligarchic capitalism succeeded 
state-capitalism. To be more precise, in terms of politics, Russia experienced a political-regime 
change: from a hybrid regime under Yeltsin‟s rule (1991-1999), it "downgraded" to and stabilized at a 
full-blown autocracy under Putin‟s and Medvedev‟s presidential terms. Without going much into the 
debates on the architecture of Russia‟s political regime, suffice it to notice that the trajectory of the 
UPR in Russia unfolded in the context of low-accountability. The path of economic reforms in Russia 
was truly breathtaking: firstly the liberalization stage, during which the market-upholding regulative 
state institutions were absent, created concentrated wealth which blocked further reforms41 
 
Below, we will argue that undersupplying property rights in the initial period (1991-1996) was a case 
of un-embedded cronyism during which no limits on self-enrichment could be imposed. A few market-
actors, often occasionally, were able to kleptocratically accumulate wealth. This came partly as a 
deliberate strategy to break up the counter-pressures of the anti-reforming coalitions, partly due to the 
lack of the knowhow and the unpreparedness to establish market relations and partly because 
reforms were driven by the very rent-seekers. The oligarchs enjoyed close connections to politicians. 
However, the prevalent and uncontrolled chaos made unrestrained looting the optimal strategy in the 
context of a nearly absent state42. 
 
The post-liberalization stage of Russia‟s history represented a shift from politically extended cronyism 
(1996-2000) to a politically restrained one after 2000, under the rule of Putin. The former refers to the 
deliberate undersupplying of property rights in favor of the private capital holders in return for their 
political backing. Conversely, the latter refers to the process of freeing the state from the cronies of 
the ancien-regime by means of predating on political adversaries (the 'disloyal‟ tycoons) and 
disciplining and re-embedding the loyal cronies into a new state-capitalist order throughout setting the 
limits for looting and burdening the cronies with social responsibility. 
 
5.1-Un-embedded cronyism: Russia‘s kleptocratic age (1991-1996) 
The situation of the decaying liberalizing socialism created a big group of rent-seekers, with high 
vested interests in a badly working quasi-market order. Such environment permitted them to make 
fortunes using and abusing various arbitrage opportunities. First, there was a strong presence of the 
red-directors of the socialist enterprises, able to capitalize on soft-budget constraints and to engage in 
certain grey-economy activities using some windows of opportunity, created by Gorbachev‟s 
perestroika. Overall, being able to pass the inefficiency bill of their companies to the state, and being 
used to bail-outs, they rarely cared about the performance of the enterprises they managed. What 
interested them was their ability to strip off the assets of their own companies. By the same token, 
they were protected by a communist lobby in the reddish Supreme Soviet. The reformers in the 
beginning of the 1990s had little choice but to overcome the counter-pressures of the conservatives 
and the rent-seekers by two means: shooting at the Parliament with tanks and changing the 
constitution in favor of a stronger executive (which removed checks and balances) and embarking on 
a shock-therapy program to push through the reforms. Shock-therapy was the choice of Russia‟s 
reformers. Hoping that the mass-privatization in 1992-1994 could help create the new class of 
efficient and rational owners who would help deal with the social consequences of the termination of 
side-payments and contribute to economic development and who would return their favor to the 
reformist government by means of political loyalty, the incumbents overlooked the absence of the 
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institutions capable of preventing self-dealing43. Furthermore, the design of the privatization process 
allowed the controlling managers, the stakeholders and the employees of the governmental agencies 
supervising the enterprises to transfer their de facto control into de jure ownership. Later on, many of 
them engaged in looting the companies and stripping their assets instead of upholding and 
developing potentially viable businesses. Overall, out of the generous give-away of the companies 
under the conditions of weak and inefficient state, new oligarchic elite was soon emerging. 
 
Another cohort of the early winners consisted of the young entrepreneurs who started their 
businesses during Gorbachev's perestroika. Their initial capitals were made on the arbitrage 
opportunities, provided by the co-existence of the regulated and the quasi-market segments of the 
economy. Usually, the biggest shares of the „rent-pie‟ were concentrated in the financial and trading 
businesses (servicing the credits from the Central Bank, etc). When privatization of industrial 
enterprises began, these young sharks had sufficient financial capital to acquire the state-owned 
enterprises in various auctions. 
 
The overall passive undersupply of property rights in that period did not have a clear deliberation, 
apart for some naïve hopes that any private owner (no matter whether he is a crook) shall be better 
than the old-style red-director. Moreover, in a situation of a very weak and corrupt state run by grey 
networks and not capable of properly managing its territory and issuing and enforcing laws44, the 
market-forces played the pivotal roles in determining the scope of the UPR. This miserable situation 
had immediate political consequences for president Yeltsin. A society once dependent on side-
payments that got terminated was prepared to vote-off the reformers and to throw the support behind 
anyone, promising order. The Communist party offering to do that, led by Gennadiy Zyuganov started 
to pose a real threat to the very survival of Yeltsin‟s political regime and economic order. 
 
5.2-Politically extended cronyism: Coalition building (1996-2000) 
Five months before the 1996 presidential elections, the approval rating of Boris Yeltsin was less than 
4 percent, while the rating of his political adversary, Gennady Zyuganov was incomparably higher. 
The ruling elite understood the unprecedentedly high risks and costs of exiting from office, while the 
biggest Russian tycoons were quick to realize that in case of the comeback of the communists to 
power, their illegally made fortunes would be simply expropriated in the name of social justice. Being 
in a desperate search for the financial and organizational resources that would help him become re-
elected, Yeltsin made a generous offer to seven major bankers. The offer was „the loans for shares‟ 
schema, in which the controlling stakes of the most profitable state-owned enterprises were offered in 
exchange for loans to the Russian government at bargain-basement prices. In reality, the oligarchs 
returned the favour by throwing the financial, media, and organizational support behind Yeltsin‟s re-
election. Thus the government appointed commercial bankers to run the auctions ―that would allocate 
a controlling stake of a large natural resource enterprise in exchange for a loan to the federal 
government that the latter never intended to repay‖45. This obviously allowed the auctioneer to drive 
out other bidders and to self-deal the stakes at rates close to reserve-prices. Indeed, outsiders and 
foreigners were excluded from the auction allowing those managing the auctions to solely acquire the 
property rights over valuable assets at almost no cost. 
 
Throughout these dealings Mihail Khodorkovsky acquired control of the Yukos oil company, one of 
the biggest oil firms producing over 44 million tons of oil in 1999 and worth of $8 billion, for $159 
million. Boris Berezovsky and Roman Abramovich acquired control of Sibneft which produced oil 
worth $3 billion annually, for $100 million. Like-wise, Potanin's Interros-Neft acquired control of 
Sidanko for $130 million of which shares he later sold only 10 percent to British Petroleum for $571 
million46. These are only some examples of the generous give-away of Russia. In return, between 
$700 million and $4 billion were spent on the 1996 electoral campaign, helping reelect the weak and 
sick Yeltsin suffering from long alcoholic trips. Several private media outlets with the enormous 
financial support from the private capital holders helped recreate the image of Yeltsin, helping him win 
in the second round of elections. 
 
How did the extension of the UPR affect the general overall welfare, given that the controlling stakes 
at major industries (minerals, energy, telecommunication and banking) were given away to a small-
circle of cronies for ridiculously low prices? Neither the incumbents nor that cohort of cronies could set 
limits on looting. Whereas the incumbents were crippled by the weakness of the executive and elite 
infighting, the cronies often had contradictory business interests as some represented purely rent-
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seeking companies, while others represented productive sectors. The overall outcome was massive 
kleptocracy, however politically-embedded. 
 
Despite the fact that hard data on looting may not be available, suffice it to remark that in 1999, the 
total market capitalization of Russia was more than 100 times lower than the capitalization of the 
largest seventeen private companies at western multiples. Ironically, the Russian state could not even 
repay the IMF a modest $2 billion debt in 1998. The top ten families/ownership groups held 
60.2percent of Russia's stock market in June 200347. This percentage was much higher than in any 
country in continental Europe, where the share of the ten largest groups was below 35 percent in 
small countries and below 30 percent in all large countries48. Furthermore, in May 2004, the Russian 
edition of Forbes identified 36 oligarchs as being worth of at least $1 billion each. The notorious Mihail 
Khodorkovsky was heading the list with an estimated net worth of $15 billion. 
 
The extension of the UPR and its political embeddedness assumed also that the oligarchs themselves 
started to be increasingly involved in politics, either holding important bureaucratic posts (e.g. 
Potanin, Berezovskiy, etc.), or having their „pocket parties‟ in the legislature. This way the oligarchs 
could solve their inherent conflicts in the political arena, turning politics into virtual reality. 
 
5.3-Putin‘s restrained cronyism 
The 1998 Russian default stroke in the context of a nearly-absent state, unchecked extension of UPR 
and the lack of a clearly formulated regime-survival strategy. The very existence of Russia as a 
federation was threatened by strong separatist moods in certain regions and the war in Chechnya. 
Yeltsin's choice was to pass the presidential power to Vladimir Putin, the former KGB officer. The 
power transfer assumed that Putin would honor the privileged position of the ancien-regime cronies 
and Yeltsin‟s family. During the early stages, the new incumbent elite indeed maintained some level 
of UPR‟s extension. Yet as early as 2001 Putin started to crack down on the cronies, dictating the 
clear cut rules to the inherited tycoons. What were the reasons behind the change? 
 
Firstly, Putin had a more diversified resource base than Yeltsin. The intelligence, special-forces and 
popular support assumed higher accountability and thus the ability to break away from the 
dependency on the old backers. Hence, Putin‟s team had to tackle the problem of rebuilding a state 
and retrieving its functions which belonged in the previous decade to mafia structures; 
 
Secondly, there was a dual effect of the oil price-hikes from 2000. On the one hand, the state started 
to have a direct interest in renationalizing the rent-producing enterprises which were then becoming 
increasingly profitable. On the other, the cronies owning them became more interested in a normal 
capitalist enterprise as the efficient management of business ceased to be less profitable than simple 
looting; 
 
Thirdly, in the aftermath of the 1998 default, Russia‟s oligarchs started to become increasingly 
concerned with preserving their capital and often attempting to legalize it. 
 
Hence, one of Putin's first steps was to declare a change in the rules of the game. In a meeting with 
the oligarchs in February 2000 Putin announced that all cronies should be equally distanced from the 
Kremlin. This was a clear signal to everyone that nobody will be further given special access to 
regulation-making bodies capitalizing on size. Reading between the lines, the incumbent promised not 
to expropriate the expropriated (all those stolen assets and the bestowed extraordinary property 
rights) as long as the oligarchs would not try to politically challenge the president. 
 
Limiting the oligarchs' political role appeared to be a hard task. Having accumulated enormous 
capitals some oligarchs who already felt the taste of power under Yeltsin‟s rule had ambitions to 
remain in politics. Several cronies, including the two foes: Vladimir Gusinsky and Boris Berezovsky, 
with the latter being considered by some observers as the man who selected Putin for the role of 
Yeltsin‟s successor, created media empires and used their TV-stations, newspapers and magazines 
to tame the newly elected President Putin. On top of these, their business empires were truly the 
„states inside the state‟: the single security service of Media Most, owned by Gusinsky consisted of 
1000 employees, who were former KGB and law-enforcement officers. Putin‟s response was soon to 
follow. The state started to selectively use the legal framework to punish potentially dangerous 
cronies. Paradoxically, the predation and expropriation of stakes, giving cronies their political weight 
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happened under the banner of rule of law, institutional improvement and the „expropriation of the 
expropriated‟. The first victims were predictably the most dangerous media-tycoons: Berezovsky and 
Gusinsky. The arrest of the Russian oligarch Vladimir Gusinsky weeks after Vladimir Putin formally 
assumed power caused a huge scandal. The arrest gained high publicity because Gusinsky was one 
of the top oligarchs in Russia active in the economic and political life. Gusinsky‟s empire included the 
second largest television network „NTV‟, a newspaper „Segodnya‟ and a mighty private bank. After 
three days of arrest, he was accused of tax evasion and misappropriating the St.Petersburg TV-
station (which he himself founded in the late 1990s). However, Gusinsky‟s arrest was just a final 
warning, and he was released three days later. 
 
The second victim was Boris Berezovskiy, the oligarch with the closest connection to Yeltsin‟s family, 
who was involved in the murkiest self-dealings in the previous era. He had controlling stakes in 
Aeroflot, the ONT (national TV-channel) and Logovaz and was considered to be the grey-cardinal of 
Russia‟s politics. Yet, the arrest of the chief of Yukos Oil Company, Russia's richest man Mikhail 
Khodorkovsky on October 25, 2003 was the moment in which the regime crossed the non-return 
point. Having expropriated the stakes of Yukos and Yuganskneftegas (the mightiest oil-companies in 
the world) Putin‟s elite asserted its univocal power-position. 
 
In all of three cases, the state pressed for tax evasion charges, and re-nationalized the stakes owned 
by the cronies. Clearly, this tactic gave Putin some extra public support: cracking down on crooks with 
Jewish origin was something that the Russian society hailed to. As for the architecture of cronyism, 
these events gave clear-cut signals to the cronies: stay out of politics and make generous side-
payments to society. The cronies were re-embedded in two different ways: one is that during Russia‟s 
pseudo-democracy under Putin, regionally-based autocracies came about. Thus, the local autocrats 
and their cronies became co-opted by the regime, taking seats in the Parliament throughout Russia‟s 
main political party: United Russia; Second, some oligarchs, like Abramovich after his purchase of 
Chelsea football team had to „repay‟ his debts to the Kremlin by becoming the appointed governor of 
Kamchatka, the most depressive Russian region, which he had to support literally from his own 
pocket. 
 
How could Putin afford to move against the cronies? Firstly, rising oil prices gave the state some extra 
non-fiscal revenues which were disconnected from private capital holders, and the incumbents were 
not in desperate need for resources. Moreover, Putin has always been a popular figure in Russian 
society, relying on public support rather than on the support of a small group of backers; 
 
Secondly, the elite which came to power were the former „Siloviki‘, i.e. representatives of special 
services, law enforcement bodies and the military. They shared a common vision and displayed high 
cohesion, for in the previous decade this group was denied a fair share in the pie of the UPR. Hence, 
they could formulate a long-term regime survival strategy central to which was economic growth and 
state institutional reform; 
 
Thirdly, the cronies who were making money by looting their enterprises, started to become 
concerned with preserving their capitals and businesses, thus becoming increasingly interested in 
transparency, FDI and corporate governance. In a way, their collective push for institutional 
improvement was the only measure to secure their property from the predatory bureaucratic raiders. 
In other words, it may be the case that with increasing uncertainty caused by external crises and the 
incumbent change, cronies extended their expectation horizon and preferred to lobby for the 
amelioration of rent-havens for the sake of decreasing the risks of arbitrary expropriation from the 
state. 
 
Overall, Putin‟s strategy proved to be successful. His project of rebuilding the state through freeing it 
from the oligarchs had its side-effects. Not only did the state need to deprive those with extended 
property rights of their extended political right, but also it needed to rebuild the „vertex of power‟. The 
overall restraining of cronyism coincided with autocratic backsliding, which proved to be the optimal 
strategy as far as the regime political survival is concerned. 
 
6-Conclusion 
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Post-liberalization Russia stood as an extreme case of dis-embedded cronyism where mere self-
enrichment through looting and asset stripping was the sole defining logic behind rampant UPR. A 
weak executive, elite infighting and Yelstin's high dependency on a few oligarchs to remain in office 
colluded to free cronyism from political restraints. In order to build a winning coalition in 1996, Yeltsin 
had little choice but to give-away Russia‟s most profitable enterprises to a selected group of bankers, 
whose resources were crucial for his reelection. The years of unconstrained looting followed, and 
appointing the successor was the only way for Yeltsin to decrease the costs of exiting from office. It 
took a crushing financial crisis in 1998 and a regime-change to bring unrestrained cronyism to an end. 
A new elite, with a more diversified power-base, higher cohesion and greater financial health came to 
power and could easily shift Russia towards a mode of restrained-cronyism by selectively applying 
legal rules in order to reach the „equal distancing of the cronies from the Kremlin‟. The United 
Russia‟s party was the means to achieve a politically stable and embedded cronyistic regime. 
Moreover those privileged groups who benefitted from the UPR now had to bear the burden of 
delivering side-payments. 
 
Conversely, in post-1990 Egypt, the UPR has been deeply embedded in the political structures of the 
ruling regime where the tactics and strategies of the incumbents to retain power drew the parameters 
of cronyism. Regime-survivability restrained as well as extended the UPR The presence of a long-
term concern with the regime viability sprang from institutional characteristics of the regime and 
enabled the incumbents to formulate and pursue such a concern and thus to wield the UPR to their 
'political career' requirements. 
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MANAGEMENT OF CHANGE & ORGANISATIONAL DEVELOPMENT 

Johanna Strandh, Tom Thunell – SIPU International AB (short version) 

 
1. WHAT IS CHANGE AND WHY IS IT NECESSARY? 

 
The change is, generally speaking, the action of replacing one thing with another, or to modify, to 

transform, to adapt, in order to improve something. 

Management of change is all about the way we are managing change situations for organisations and 

its people.  

 

It might be change of direction, location, policy, technology, the way of financing, organising work, 

work methods e.t.c.The management of change is necessary to manage change identification, to 

enable people to understand and appreciate the need for change, involving people to participate 

actively in the change process, driving the process and monitoring and evaluation of results. 

 

1.1.THE CONTEXT 
 

Organisations can be viewed as systems that are interacting with their environment. They receive 

resources or inputs from the environment and they deliver services or outputs to the environment. 

Changes in services, organisation and resource inputs are continuously required as the needs of the 

environment changes. 

 

The environment can be described in many different ways. It consists of the beneficiaries of the 

organization as well as of the entities or actors that gave the organisation its mandate and/or provide 

the resources. The environment of an organisation can also be described in terms of the institutional 

framework or the ―rules of the game― within which it operates. The ―rules of the game― consists of the 

legal framework of the organisation, the financial framework for its operation, the labour market from 

which the organisation acquires human resources, the norms and culture which prevails in the 

environment and which affect the behaviour of the organisation. The economic and political 

framework is also an important part of the environment of the organisation. 

 

Furthermore globalisation has an increasing impact on public service organisations as well as private 

companies. The desire to be included in the global community puts a lot of pressure on all levels of 

society in order to conform to global standards and culture. The rapid technological development is 

another important factor that affects the need for change.  

 

Change might seem as if it is initiated as a result of internal ambitions of improving efficiency, 

effectiveness, changing products/services or to empower the staff etc. But it is doubtful however if this 

takes place in isolation from the environment. 

 

During the last decades, public services throughout the world, and not in the least in transformational 

countries, have faced a multitude of changes due to e.g. introduction of democracy, decentralisation, 

implementation of market economy, opening of borders, a rapid technological development, the down 

mounting of big industries, development of organised crime, privatisation of public properties as well 

as outsourcing of public services etc. 

 

Up to recently it has been possible to adjust to one change before facing the next one. Today, change 

is constant and everywhere. When environment and context are changing, organisations need to 

change too in order to survive. Constant change is a factor that every organisation must accept. It is 

especially important that the management of organisations acknowledge this and recognise the 

importance of adjusting to realities. 
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All deliberate attempts to change an organisation have to take into account the characteristics of the 

environment of the organisation. 

 

1.2. THE CONCEPT OF CHANGE 
The need for change is emerging when there is a perceived difference between what is  - the current 

actual state of affairs of the organisation - and what ought to be - the desired future state of affairs. 

This difference we can label as the problem that has to be solved. 

 

 

The problem    = the difference between the current actual state of affairs and the  

desired future state of affairs 

 

We can distinguish between different types of change: 

 

Unplanned change 

This type of change could be characterized as reactive or ―natural―. The organisation is behaving as a 

boat on the sea without a tiller. This is what we want to minimize but never can avoid. This is often a 

result of poor management, but not always. 

 

Planned change 

This type of change is characterized by pro-active behaviour. We try to ―create― the future. This is 

what we strive for and can achieve to some degree. Planned change may be a combination of 

imposed change and planned change. Thus implementation of any reform can often be seen as 

planned as well as imposed. 

 

Imposed change 

The behaviour of the organisation is reactive. Forces outside - in the environment - impose changes. 

This is what we will be victims of if we are unsuccessful in being proactive. Any territorial-

administrative reform may be considered as such. Yet another example of imposed change is change 

as a result of reduced budget. 

Above we defined problem as the difference between the actual and the desired state of affairs. Now 

we will distinguish between two main types of problems: 

 

“Closed“ problems  

This is a type of problem where we often can find one optimal solution. Technical problems are 

typically of this type. Generally accepted scientific methods can be applied to solve the problem. 

Changes where manual procedures are replaced by technology is often seen as closed problems. 

Implementation of a system for internal audit and control could also be regarded a closed problem if 

there e.g. only is one system accepted by EU. 

 

“Open ended problems“ 

This is the type of problem where many ― correct ― solutions may be found. There may also be many 

different ways to find a solution. This type of problem is often related to people‘s behaviour. E.g. 

complex social issues such as unemployment, corruption, poverty, which require a multilateral 

approach. 

 

The problems we are faced with when we want to change an organisation are typically open-ended. 

The distinction between the two types of problem - although not necessarily always sharp - is 

important when you choose the strategy for bringing about change. We have a tendency to treat 

open-ended problems as if they were closed. 
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Assignment 1.2. 

Discuss in buzz-groups examples of each of the types of change mentioned above  

 

1.2.1. Possible consequences of change 
Change is brought about to have positive and sustainable effects on the behaviour of an organisation. 

However this is not always the case. Change can also be used destructively or to no effect what so 

ever, which is unfortunately not unusual. Change can have a number of intended and unintended 

consequences: 

 

Real change Leading to enhanced 

functioning 

An entire organisation identifies and breaks 

out of limiting ways of working. It stays true to 

its purpose and finds strength from its new 

direction. 

 

Incremental 

change 

Making progress Steady progress towards a goal, building at 

times to a ‗critical mass‘ where sustainable 

change is made by the patient accumulation 

of people and teams doing things differently. 

 

Impossible 

change 

Leading to 

disillusionment 

A vision so far-fetched that people cannot 

relate to it in any meaningful way and hence 

sabotage, it and subsequent change efforts. 

 

Destructive 

change 

Leading to causalities Stripping away without the simultaneous 

provision of skills, knowledge or resources, 

leading to trauma at an organisational and 

individual level.  

 

Fake change Leading to the illusion of 

autonomy and growth 

The superficial adoption of new behaviour and 

belief systems, even a new language in the 

service of maintaining the old disempowered 

system and preventing any genuine disturbing 

change.  

 

 

Outcomes and depth of change 

Fake Change never gets beyond presentation, or the illusion of progress and, because it breeds 

cynicism about organisational, the improvement trajectory 

is downward. This has often happened as a response to new management trends. Organisations 

have been very eager to show that they are responding to the trends, but in their actual behaviour 

nothing has changed. This was particularly common during the service management period. 

 

Impossible and Destructive change result in similar downturns in the future likelihood of change being 

successful. They are however different in nature. Impossible change involves wanting to go too far too 

quickly so that organisational capacity cannot accommodate what is planned. Hence this type of 

change gets as far as the development of policy and systems but as the process develops people 

begin to see that it is impossible. This often happen as a result of organisations having to cut costs 

very radically, and in doing so they downsize staff. 

 

Destructive change involves bad or malicious diagnosis, which individualises organisational issues 

and, erroneously, removes people or teams only to see the same issues re-occur. Beliefs and 
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attitudes in the organisation are affected, but for the worse, and a culture of blame and fear develops. 

This results in ‗scar tissue‘ in the organisation and future attempts at change will be greeted with 

extreme caution. The down sizing of the mental care in Sweden is an example of this. Mental care 

institutions were downsized, and mentally handicapped patients were to be integrated in society, and 

other organisations e.g. local government institutions were supposed to assist patients when required. 

However, local government institutions did not have enough resources to assist, and the results for 

handicapped people were sometimes very dramatic leading to death. This created a situation in 

society where everybody involved were blaming each other. 

 

Incremental change can be very effective and there are many examples where significant 

improvement has occurred. However, there can also be difficulties with this approach as progress can 

be slow and, if it is the organisation‘s only response to major changes in the environment then the 

trajectory may in fact be downwards because the change process is inappropriate to respond to the 

significant changes taking place in the environment. When the Swedish National Library implemented 

some major organisational changes, one of the focus areas was the preservation of old books. At the 

time they could not foresee the digital development to come, hence they decided to make changes 

incremental. Later on they had a better picture of the future, and made major investments in 

competence as well as technical equipment in order to be able to handle digital media, posters, 

handwritten books etc.  

 

Real change results in transition to a new way of working and a state that is sustainable. It gives the 

organisation confidence that it can do it again and hence increases the energy and appetite for 

change.16 

 

Assignment 1.3. 

Discuss in groups: What are your own experiences of outcomes from different kinds of change? 

Please explain why it is one kind or the other. 
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2. DYNAMICS OF CHANGE 
To bring about change involves taking into consideration many factors that either supports or resists 

change. Some of these factors are 

 The business of the organisation 
 Organisational culture 
 Structure of the organisation 
 Technology 
 Resources  
 Clients 
 People (leaders, managers and employees) 
 Environment 

 
2.1. PHASES OF ORGANISATIONAL CHANGE 

All organisations move through a certain lifecycle when they are changing, with different behaviours 

and characteristics in the different stages. Some organisations remain at  a particular stage longer 

than others. Others do not survive. And some jump from one developmental stage to another. 

Generally, there are three basic development phases that a changing organisation moves through:  

 

 Entrepreneurial/‘beginning‘ phase 
 Growth phase 
 Renewal or decline phase 

 

1. Entrepreneurial phase 

The first period is a time of invention, formation and innovation. Management and staff are caught up 

in doing whatever needs to be done. High energy and enthusiasm make up for a lack of experience 

and inevitable mistakes. Many organisations do not even survive this stage, but disappear. If 

successful, the organisation will break into the second development stage, a period of growth.  

The entrepreneurial phase is marked by: 

 doing whatever it takes to survive 
 Adaptability and flexibility to the needs of society/market 
 Willingness to take risk  
 High motivation and energy 
 High level of internal and external communication 

 

2. Growth phase 

The second stage begins with expansion. The organisation has got to this stage by doing many things 

right. In the growth phase they begin to systemise their methods so they can be replicated effectively. 

Organisation put more systems, policies, procedures and processes into place to sustain and control 

the operations that are successful, in an attempt to hold on to what they have done that has worked.  

The early growth phase characteristics include: 

 Operational and financial success 
 Focus on efficiency and effectiveness 
 Development of systems, rules, and procedures 
 Shift from entrepreneurial direction to more management control 
 Excitement about growth 

However, later in the growth phase, those very systems and procedures that have got an organisation 

successfully to where it is can become barriers to its continued success. Rigid policies and 

standardisation serve as ‗boxes‘ within which the organisation functions. A box is defined by the 

boundaries of structures, systems, policies and processes used. 

A box is usually revealed when someone says, “How about trying it this way?” and is answered with, 

“Oh no… we always do it this way around here.” A box is an area within which an organisation 

operates but does not go beyond. As the boxes grow stronger the organisation becomes more rigid 

and less flexible, since limitations control any movement outside the box. An organisation might have 
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found great solutions in the entrepreneurial phase but if it becomes too attached to those solutions 

they become an obstacle when there is a need to change.  

Similarly, at the same time as organisations form boxes or borders in the form of policies, procedures 

and process, the habits people develop create boxes that set the boundaries for the way we do 

things. The fact that organisations form boxes as they grow bigger is not very strange, it is rather quite 

normal, but the problems arise when boundaries between the different boxes become obstacles for 

the interaction between the boxes. 

 

Later in the growth phase the tendency of ‗boxed‘ organisations is to work harder and harder to do 

more of what they have been doing all along and to focus on small changes in the existing systems, 

procedures and processes.   

 

The late growth phase characteristics include: 

 Increased number of boxes 
 Many committees and units 
 Breakdown of communication 
 Acting out of habit 
 Rejection of innovation and new ideas 
 Bureaucratic style  
 Threatened by risks 
 Low energy 

 

 

3. Decline or Renewal 

Every growth cycle has a peak. If an organisation remains locked on this curve past the peak, it 

moves into decline. If it holds on to ‗what we have always done‘ or ‗the way we have done it‘ it runs 

the risk of ending up in the declining phase. This is what happens if the limitations of boxes keep the 

organisation locked into a particular phase as it moves downhill. This is not, of course, something that 

an organisation chooses to do.  

 

Most often it will not realise that it has passed into decline until it is too late. Organisations locked into 

their boxes are likely to continue with ‗the way we do things here‘ until there is a crisis. When a crisis 

occurs, one option is to work even harder but inside the boxes and stay ‗blind‘ to what is happening 

around the organisation. However, there is another option: to consciously break out of the boxes and 

move into an entirely new growth phase – the renewal phase.       

 

The renewal phase is marked by the following characteristics: 

 Reawakening, revitalisation 
 Closeness to clients and society/market 
 Willingness to take risks 
 Change-friendly mindsets 
 Quality orientation 
 Recapturing the entrepreneurial spirit 
 Openness and flexibility.  

 

To renew means to begin again, revitalise, give new spiritual strength and bring back into good 

condition. It is not necessary to wait until a crisis occurs to renew. Through anticipating the need to 

change and making a conscious choice, an organisation can ‗jump‘ off the old growth curve and onto 

a new one before the old one turns downward. This requires the leadership to operate from a 

strategic mindset that is attuned to the future. 

 

When asked about the secret of his success, Wayne Gretzky, arguably one of history‘s greatest 

professional hockey players, replied, “I skate to where the puck is going to be, not where it has been.” 
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FICTIONAL EXAMPLE OF ORGANISATIONS IN A CHANGING ENVIRONMENT 

As an example, let us suppose that two organisations, X and Y, were set up in the mid-1960s to 

provide equally important public services. They were each provided with skilled staff and very 

dedicated managers who were highly motivated and energetic. People working within the 

organisations felt great support both from citizens and the  ruling Party, and started to develop rules 

and ways of working that proved very efficient and successful. Together with the rather rigid policies 

that governed the organisations‘ work, these formal and informal rules provided a very secure ‗box‘ 

within which to conduct day-to-day work.     

 

In the 1970s and early 1980s, the two organisations were working to a routine, carrying out their work 

to a satisfactory level according to the standards that they had developed in their entrepreneurial 

phase and early growth phase. But the energy in the organisations was much below that of 10-15 

years previously. The society and the political situation were stable and there was no immediate or 

visible need to change the way of working. In addition, any suggestions about changing the routines 

of the organisation were met with opposition – ―why change anything, when everything is working fine 

and nobody has asked us to reform?‖   

 

However, towards the end of the 1980s the reforms were initiated and the society began to change. 

This is when a difference between the two organisations began to be visible. Within organisation X 

there was a reluctance to question anything within or outside the organisation, and there was a belief 

that that things will soon get back to ‗normal‘ - ―Let us just continue as usual unless someone gives us 

directives to do otherwise‖. Within organisation Y the situation was radically different. The climate was 

more open to discussion and people were both nervous of, but also a bit curious about, the changes 

that were happening. The management of organisation Y followed the political events of the country  

as well as of the USSR with great interest. When the political climate allowed, they started a 

discussion within the organisation about the changes and what implications this could have for the 

organisation. They asked themselves what they could do differently, visualising different scenarios 

and formulating strategies to deal with different kind of situations. They were being proactive. 

 

In the early 1990s when there was a radical change of systems, organisation X had become so 

ineffective and lacking in any clear purpose that the newly elected Government decided to dissolve it. 

Organisation Y however had already started to adapt to the new circumstances and proved to be one 

of the most important role models and inspirations for others to follow. 
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2.2. THE FOUR ROOMS OF CHANGE 
Another way of describing the development of an organisation is Janssen‘s the four rooms of change. 

 

 

Production room 

Organisation of work 

Efficient implementation of plans 

Good correspondence between 
plans and production 

Visionary room 

What do we want to achieve? 

How are we planning to get there? 

Vision, mission, business planning 
 

Administrative room 

Division of power, responsibilities 
and resources 

Agreements, systems and 
regulations assist in management 
of conflicts 

Administration is taking 
increasingly much resources and 
energy and it is easy to forget why 
we are there. Administration tends 
to become the main purpose 
 

 

 

 

 

Safe corner 

 

Integration room 

Integration of new needs in existing 
business 
Or  

Starting an organisation to meet new 
needs 

What needs are we going to meet? 

For whom are we here? 

What should we focus on? 
  

 

 

  

 Structure  

  

 

Any organisation should be initiated or developed in order to meet existing needs. These needs are 

being integrated into a new organisational setup or into an organisation that already exists. In this 

room it is pretty chaotic, trying to decide on for whom we are there and prioritising what we are going 

to do for those we are there for. This phase is often seen as a mentally challenging as we leave 

something we are familiar with and enter into something we don‘t know much about.  

 

E.g. when a government establish new institutions. Questions e.g. what should we focus on? Who is 

our main target group are main questions that need to be decided upon. 

 

Eventually we are moving up into the Visionary room, where develop our vision, strategy and 

business plans. This is a very creative phase, and most people involved are full of hope and 

expectations. 

 

Once the plans are completed we move into the production room to implement the plans. In this 

phase enthusiasm is often high and hard work is being done to fulfil the plans. There is normally a 

good correspondence between plans and production. 

 

Needs 

Goal 

Focus 

Low(Chaos) High 

Low 

High 
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Eventually administration is growing and taking more and more energy. Conflicts might arise due to 

power struggles and struggles for resources. Focus on systems, structures and regulations that will 

minimise conflict are taking more and more energy from production, and administration might end up 

being the main purpose.  

 

In this situation, some people leap down into the Safe corner and keep on struggling with their 

administration where as others realise, that they have to take the route of change and move back into 

the Integration room and start reconsidering for whom we are for and what do we need to do for 

those that we are here for? 

 

Swedish public organisations were up until the mid 1980s regarded as bureaucratic administrative 

monsters by the public in general. They were more focused on administration and exercising authority 

than on assisting citizens with their services. A big reform program was launched in the mid 80s and a 

decade later, Swedish public organisations are regards as organisations that provide services to 

citizens, and the are not very bureaucratic, however in order to be transparent and fair, they have 

regulations to follow, but hardly regulations for the sake of it.. One can say, they left the safe corner, 

and started to explore what they are there for and for whom, and came out of this process with a 

completely new service approach. 

 

Assignment 2.3.  

In which "room‖ are you at present in your organisation? Please do explain your opinion. 

 

2.3. CONDITIONS FOR CHANGE 
Just as organisations form boxes with policies, procedures and process, individuals form boxes with 

their habits forming the boundaries. The description of organisations above fits the lives of individuals 

as well. As we learn what we must do to get by and survive in life, we define structures, processes, 

and procedures for ourselves that we know work. We can call them habits. Most of these habits were 

established really early in life as a result of the various ways we were ‗programmed‘ by those who 

most influenced us. As long as we are locked into ‗the way we have always done things‘ outcomes 

are predictable, so our lives seem comfortable and safe.  

 

However, those feelings of safety can be somewhat misleading in the modern world. The habits we 

formed many years ago, which were very valid for what we needed at that time, are not necessarily 

valid today. The way we learned things might have been appropriate in that specific situation but it 

may be totally ineffective for the changed situation in which we now find ourselves. Yet, it is very 

common that we continue ‗this way‘ because it is the way we learned. Our mindset is ‗that is the way 

it should be done‘.   

 

Change is constant for individuals, just as it is for organisations. If we choose to stagnate, stay in our 

boxes, and not continually grow, we will eventually find ourselves in crisis. Every growth curve peaks 

and then turns downwards, bringing the need for renewal. Renewal must be an ongoing, never-

ending process. It is not a destination but a journey! Renewal, or learning, is not something that we 

do, it is a mindset! Recognising the importance and need for change is the mark of a healthy and 

renewing leader or organisation. The ability to be flexible and adaptable to changing circumstances 

requires an attitude of openness and opportunity, rather than a mindset dominated by problems and 

fear. Change-friendly leaders, and thus organisations, are open to new ideas and approaches, 

enabling and empowering their people to do their job with maximum ease and effectiveness and a 

minimum of restriction and interference. 

 

Below we will present three different models that can be used when analyzing conditions that must be 

fulfilled for change to take place. 
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Awareness of needs 

Planned change always require people in the organization that are aware of the problems the 

organization is facing or, in other words, people who are aware of the needs for change. This is a 

fundamental condition that has to be met. Awareness of needs is usually not distributed equally 

among managers and staff. An important role of managers is to continuously search for and identify 

needs for change. The manager‘s task is to constantly be on alert in identifying needs. Awareness of 

needs for change may emerge from different stimuli such as: information obtained through monitoring 

and evaluation of the operations, complaints from customers, complaints from staff, new Government 

policies or rules, financial difficulties etc. 

 

What this figure tells us is that the raising of awareness is a learning process, which takes the 

individual through different stages. At the first stage needs are emerging and the individual is getting 

aware of this fact. But at this stage the need is unclear. There may be many people in the surrounding 

that do not yet share the perception of the need. When the learning process continuous new 

information about the need is received and this may lead to a clear recognition that there is a need to 

change. However, at this stage the individual is still not fully aware of the problem/ need and further 

learning is necessary. Not until the individual is capable of articulating and analysing the need can we 

expect the individual to start to act in order to solve the problem or to start a process of change.   

 

Instead of focusing on the individual in an organization we can focus on the organization as a whole 

or on a unit in the organization. The awareness raising process in an organization is naturally not 

homogenous. Some people become aware earlier than others do. Sometimes the management is 

earlier, sometimes staff.  

 

In order to raise awareness, communication within the organization and between the organization and 

its environment is crucial. 

 

Equation of change 

The model described in the following introduces additional conditions that have to be met for 

organizational change to take place.  Also this model can be applied at individual and at 

organisational level. The model is built as a mathematical equation. 

 

 

C = V x D x Co x Fs > Cost 

 

C = change 

Change can be of any kind. For example new procedure, new working method, new organizational 

structure, new salary system, new personnel policies, new system for performance appraisal etc. 

 

V = vision is the articulation of the desired future state of affairs. 

 

D = Discontent with the current actual state of affairs. 

 

Co = Commitment refers to the degree of determination to do something about the problem. 

  

Fs = Knowledge of first step refers to the need to know what action to start with. 

 

Cost = The real and perceived cost of undertaking the change. 
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We can see that all variables in the equation must have a positive value otherwise the product is 0 

and nothing will happen. Without a vision we do not know what we want to achieve. If we have a 

vision but still are quite happy with how things are the vision will not be more than a distant dream. 

The commitment to do something to the problem has to be there, otherwise we may complain but we 

will not act. Without knowledge of what step to take to start to address the problem nothing will 

happen. We may have agreed on the vision, expressed our discontent and our commitment but if we 

stop at this stage a nice decision may have been taken but action will not follow.  

 

There also have to be sufficiently high values on each of the variables so that the real and perceived 

cost of change is exceeded. If we perceive the cost of change as, for example, loss of employment, 

requirement to move to another place, requirement to learn new skills, change of leadership style etc., 

that is sacrifices and efforts required of individuals then the need for high values on the above 

variables is easy to understand. But the perception of the cost of change will differ between different 

individuals. 

 

All organizations can be described in terms of the distribution of power between members of the 

organization. In such a power structure, those who matters most, must have positive values on the 

different variables otherwise it is unlikely that any change will take place. 

 

Readiness for change  

This model focuses on two main factors of importance for change to happen in an organisation. It can 

be used both at individual and organisational level. 

 

The first factor is job readiness. With that we mean the ability in terms of knowledge, skills and 

experience that an individual or a group brings to a particular task or activity subject to change 

.  

The second factor is psychological readiness or willingness. Willingness is the extent to which an 

individual or a group has the confidence, commitment and motivation to accomplish a specific task. 

 

The four-field table above enables us to examine the readiness for change more in-depth. If we look 

at field I we find that both willingness and ability exist. This is an ideal situation in which the 

organisation is likely to implement change by itself. 

 

In field no II the willingness exist but the organisation is unable to carry out change. However, as the 

willingness is there the organisation will start to learn to do itself? and it may call in external expertise 

to help solve the problems. 

 

An organisation that is able but unwilling, field no III, need to be subject to external pressure or 

impulses to change the psychological readiness. An organisation, which neither is willing nor is 

capable, can only change through external influence. External pressure might create a situation 

where the organization starts to search for ways to reduce the pressure. The powerful actors in the 

organisation may start a learning process, which will bring it to field no II. If this does not happen the 

organisation will most like deteriorate further and eventually disappear.   

 

Assignment 2.4. 

Think about a real issue in your own organisation that you think requires change. 

a.Where in the awareness diagram would you say that those involved and affected by the change 
are today?. Please do motivate your answer. 
b.Try and apply the change equation on the above change issue. 
c.Apply the readiness table on the same change situation 

What do you think could be done in order to improve the readiness for change among those involved 
and affected? 
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3. A CULTURE THAT PROMOTES CHANGE 
 

One of the major success factors required to promote developmental change is a conducive 

organisational culture. Developing a culture that promotes developmental change often requires a 

new way of thinking or a change of mindset. The basic assumptions, values and norms that guide the 

way the organisation operates, will have to be questioned regarding the extent to which they promote 

change. 

 

3.1. THE CONCEPT OF ORGANISATIONAL CULTURE 
 

There are many definitions of organisational culture, including: 

 

 The intellectual reflexes and habits of mind that are shared by groups of people. 
 The sum total of all the shared assumptions, taken for granted, that a group has learned 

throughout its history.  
 The system of beliefs, values, attitudes, loyalties, working practices and expectations that 

are present throughout the organisation, which affect all of those working within it and 
pervade policies, procedures, employee practices and outcomes. 

 Common values, norms and beleifs that have developed throughout the history of the 
organisation. 
 

All these definitions have different nuances, but they show culture is a deep-seated phenomenon that 

affects the way people think about their own organisations and 

others. 

 

These belief systems are deeply rooted. People act on them but rarely articulate them. They form part 

of the unconscious mechanism that people use to make sense of their environments. These beliefs 

might express themselves in comments such as: 

 

“Managers don‟t understand the difficulties of front line staff.” 

“The private sector is all about profit and not about people.” 

“This organisation is disorganised and will always just get by.” 
“People from Health don‟t share our values.” 

 

What makes these beliefs cultural rather than individual is that they are held by groups and people 

absorb them in subtle ways. Information that contradicts these beliefs does not always change them; 

a strongly held belief will often filter out facts or updated information. 

 

Organisations often have more than one culture. This might depend on the size of the organisation 

and the composition of staff members and differences in purpose between different units. It is very 

common that organisations have a dominating culture and different subcultures. 

 

The culture of an organisation could be shown as an iceberg. When floating in the ocean only a small 

fraction of the iceberg is visible above the water surface. Similarly, the ‗what‘ issues, such as tasks, 

financial and performance management systems etc, is only a small part of what makes the 

organisation function well. Below the surface the equally important ‗how‘ issues are found. These are 

the more soft issues related to how people are working together in the organisation. When working in 

order to change an organisation it is necessary to also focus on the ‗how‘ issues as well as on the 

‗what‘ issues (see figure below). Because if you try and implement any major change without taking 

into consideration what is below the water level, the change will most likely become no more than a 

fake change, that doesn‘t change the behaviour of the organisation. 
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All cultures are invented by people who live in them. Those are not models of virtue and wisdom, 

sacred, inviolable, intangible. On the other hand, cultures are virtues and wisdom of many decades or 

even centuries of experience. Under this aspect, cultures indeed represent values and advantages 

worth being introduced and strengthened as part of organisational culture. At the same time, 

organisations have their own cultural directions, which shape their and their members behaviour, and 

understanding the cultural direction of an organisation is a necessary phase in its change. 

 

3.2. WHAT IS A GOOD CULTURE THAT PROMOTES CHANGE? 
We have stated that culture is a system of common beliefs, about ourselves and others. 

For organisations to have cultures suited to the demands being made on them by the public partners 

and government it follows that authorities have to develop „high performance‟ cultures. The following 

headings have been derived from the Key Lines of Enquiry that are used to judge performance. In 

such a culture, people (both inside and outside the organisation) would notice an organisation 

characterised by the features outlined below: 

 

Openness 

Consultation: The organisation is open to the community and has ways of consulting and assessing 

needs. It bases its aspirations on the needs and desires of the population. This is understood and 

accepted by the public who feel there it is worthwhile to make their views known. 
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Receptiveness: People in the organisation are open to scrutiny, feedback and challenge. The public 

and partners believe that they make good use of the opinions they express. 

Mutuality: Those in the organisation and partners outside understand that they are reliant on each 

other‘s contributions to deliver the ‗big‘ outcomes that will make a difference to peoples lives. 

 

Aspiration 
Results focus: The public can see their aspirations reflected in the organisations priorities, and clear 

targets enable everyone to know what is being achieved. 

Unanimity: There is a common sense of purpose and an understanding of the contribution that 

everyone makes within the organisation and between partners. 

Confidence: The public, partners and people in the organisation are confident in their ability to 

achieve the things they strive for. 

 

Leadership 
Inspiration: People have faith in the leaders and believe in the vision they articulate. 

Practicality: People believe that they can rely on leaders to stay focused, have clear priorities and 

put in place the practical measures needed to turn aspiration into reality. 

Integrity: Leaders listen and act in a way that promotes trust, fairness, and equality. They serve as 

good role models by ―walking their talk‖. 

 

Organisation 
Appropriateness: The systems and procedures embody the values of the organisation. 

Utility: People find the systems and procedures useful in helping them to deliver continuous 

improvement 

Diversity: This organisation is open, flexible and responsive in its working arrangements. 

11 

Empowerment 
Commitment: People are dedicated to the organisations goals and to the outcomes they are trying to 

achieve in partnership with others. 

Learning: Staff are encouraged and supported in gaining the awareness, knowledge and skills 

necessary. Effort and achievement is rewarded, people are challenged and supported to do better. 

Latitude: Staff are empowered to utilise discretion, creativity and innovation to achieve given 

outcomes. 

 

Achievement 
Outcomes: The public can clearly see the difference that the organisation and its partners are 

making to their quality of life. 

Excellence: The organisation compares with the best and is recognised and rewarded by external 

bodies. 

Reputation: The organisation enjoys a reputation amongst the public and partners for making a 

positive contribution to the clients it serves. 

 

Lately there was a spectacular increase of interest regarding the concept of organisational culture and 

systematised change of such cultures. Even if managers and organisations did everything to maintain 

their organisational values and norms ―under control‖, external forces seemed to be more and more 

influencing. External aspects, as increase of market competition, new technologies, political traumas, 

ethnic conflicts, democratic reform, and many others could not be ignored any more. Organisational 

cultures (norms, values and even perceptions of how they are functioning and being led) were 

discussed by many external influences, many of them outside their control. 
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Organisations have their own culture. It is necessary for managers and staff to understand the 

phenomena, as the knowledge can be used to manage the organisation better and to move towards 

reaching its objectives.  

3.3 ASSESSING ORGANISATIONAL CULTURE 
Assessing the cultures that exist in an organisation is not simply done by saying ―tell us about your 

culture‖. This is because people carry these beliefs with them all the time and they are often 

unconsciously held. Consequently people in organisations will often talk ‗from‘ their culture rather than 

about it 

Hence, in assessing culture we have to use means other than direct questioning to 

get to the underlying beliefs and attitudes. 

 

The Organisational Development approach to culture change is based on four elements: 

1. An assessment of culture in an organisation. For the exercise to be valid the organisation must be 

able to gain the most useful, objective picture of the different cultures, particularly when the 

organisation is complex  

2. An understanding of the origins, strengths and weaknesses of the culture compared with the 

culture we need to achieve high performance in the current context. 

3. A strategy to change the culture. This entails identifying and improving the key culture change 

levers. 

4. A set of interventions to help develop a culture that is recognised as ‗high performing‘. 

The rest of this chapter will deal with how one goes about completing these three steps. 

 

3.2.1 Schein‟s three levels 
Edgar Schein identifies three levels of organisational culture. 

At the first level are artefacts. These are the things you see and whose meaning may be difficult to 

decipher. They are the layout of offices, the way people dress, the time they keep, the way people 

communicate, the language people use and so on. 

At the second level you will find the climate or behaviour and existing attitudes that people have 

towards clients as well as in between each other. 

 

On the third level are the espoused values of the organisation‘s leaders, the ‗party line‘. These are the 

things that are stated in the plans, policies and mission statements: “We welcome complaints and see 

them as opportunities”; “We value our staff”; “We are close to our customers”. “We listen to all of our 

community”. 

 

Schein says that these are components of the culture, but they are not always the culture itself. The 

culture is revealed by examining any mismatch between climate and espoused values. When what an 

organisation says is matched by what it does, then the culture can be taken at face value. But when 

what we observe an organisation at odds with what it says, there is a chance to understand the real 

culture rather than the one that people hope exists or want to establish. 

 

For example, in the organisation that says it welcomes complaints, staff could be asked what it is like 

to be the subject of complaints. If they say that they feel isolated, defensive, and at risk, then it is 

unlikely the culture backs the organisation‘s statement. If they say that these feelings are rooted in 

observation of colleagues‘ experiences, and that they, for example, distrust leaders‘ integrity and 

consequently do all they can to ensure that complaints are not made, we are beginning to expose the 

systems of beliefs at work. Once people start acting on these beliefs, culture is likely to be well 

established and it will require substantial effort to move it. 

 

It follows therefore that in cultural analysis we are dealing with two types of experience: 
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 Transparent cultures: Where what is said is done. 
 Hidden cultures: Where what is said is not done and where deeper, hidden beliefs are 

operating that stand in the way of change. 
 

What are needed therefore are techniques to get ‗under the skin‘ of the organisation to expose the 

shared tacit assumptions at work. 

 

3.2.2 An assessment tool 
One method, is to ask cross sections of staff to score the organisation according to continuums 

generated from Hofstede‘s work. Again, the idea is to uncover the beliefs that underpin working 

practices. 

 
 

Hofstede‘s dimensions do not give right or wrong answers; the debate to be had ? in each 

organisation is what cultural characteristics would best serve the organisation in its current and future 

endeavour. 

 

The temptation at this stage is then to put in place a whole raft of measures to change the culture ‗to 

the one we want‘.  

 

We would recommend caution at this stage. In order to change it we have to know how it formed, in 

what ways it has served the organisation and the extent to which it is capable of change. Knowing this 

helps organisations to plan an adequate culture change strategy. 

 

We have found that the successful exploration of culture is helped by two factors. 

The first is people‘s perceptions of what motivates those trying to drive the change. They must be 

seen to be open to discovery about the culture rather than having pre-conceived notions about parts 

of it that need to be ‗fixed‘. 

The second is that cultural exploration and change should not be a navel-gazing exercise conducted 

out of some strange fascination with process. EH Schein states that: 
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 “A culture assessment is of little value unless it is tied to some organisational problem or issue ... 

diagnosing a culture for its own sake is not only too vast a problem but also may be viewed as boring 

or useless. On the other hand if the organisation has a purpose, a new strategy or a problem to be 

solved, then to determine how the culture impacts the issue is not only useful but in most cases 

necessary.” 

 

Assignment 3:1 

Assess your own organisational culture using the assessment tool above 

3.3 UNDERSTANDING THE CULTURE 
The first thing to say is that organisations are host to different cultures that coexist. 

In this sense they are multicultural. To understand how to set about changing organisational culture 

we need to understand how it develops. Organisational culture is according to Professor Göran 

Ekvall, influenced by: 

 

The history of the organisation 
Every organisation has its history that influences life in the organisation. The history often lead to 

assumptions e.g. ―this is how things are done here‖. 

 

Beleifs and assumptions 
Beleifs and assumptions are often implicit and we are not always aware of them. Hence they are very 

difficult to identify. Beliefs and assumptions reflect the existing basic attitudes in the organisation, for 

instance in some organisations practical experiences are hardly recognised, as compared to 

academic qualifications that are highly valued. Such attitudes might originate in the fact that the 

organisation was sprung out of an academy, while as an organisation founded by a practitioner 

 

An organisation that historically has been operating based on formal authority often develops an 

authoritarian attitude towards their clients. The belief is that people don‘t do what they are supposed 

to unless they are being told and monitored.  

 

Values and norms  

Values and norms form the rules about performance in the organisation. These rules form the 

foundation for how vision, goals and strategies are being developed. The values and norms form the 

limits to behaviour in the organisation.  

 

The dimensions above mentioned form the core of the culture. Below follows some more important 

dimensions of the culture that influences the life in an organisation. 

 

Visions and goals 

A common vision about the purpose of the work that is being commonly produced in an organisation, 

is an important part of the culture. Based on this vision, the goals are being developed. The more 

specific and clearly expressed the goals are, the more they influence the life in the organisation. 

Another aspect of the culture regarding vision and goals is ‗who‘ is involved in developing and 

influencing vision and goals. An empowering culture invites staff and stakeholders at different levels 

to influence the planning as compared to an organisation where this is entirely a top management 

issue. 

 

Strategies 

Strategies are telling us how the vision and goals will be achieved.  

Together with vision and goals they will show ―above the sea level‖ but they are strongly influenced by 

the culture. Not only how and by whom they have been arrived at but also their content is a cultural 

issue. Goals and strategies aiming at nursing the status quo are reflecting a different culture from 
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those aiming at developing the organisation according to the needs and demands of those they are 

there to serve. 

 

Structure 

The organisational structure is giving the ground rules for communication, decision making and 

learning in an organisation. The structure also influences the attitudes of people in the organisation. In 

a hierarchical organisation there are strong tendencies to have the attitude of not being able to 

influence decisions, while as a flat organisation promotes decision making at different levels. 

 

How work is organised 

This is strongly dependent on the structure of the organisation. Teamwork can e.g. be introduced in a 

very hierarchical organisation, but doesn‘t‘ have the potential to reach full effect, as the decision-

making often is taking place at higher levels. Another aspect of organisation is how different 

competencies are being used and combined. Are people with different competencies are working 

together or are working in silos. Is the organisation strictly functional or is work organised as a matrix, 

or in project form? This will show ‗above the sea level‘ but is rooted in the culture. 

 

Management and leadership 

Management and leadership has a great influence on life in the organisation. Managers who promote 

the development of their staff have the potential to create a far better climate than those who are 

practicing more of a top – down management style. This is also very much dependent on the structure 

of the organisation. 

 

Personnel policy 

The attitudes of management to their employees might show in the personnel policy, if not it is 

apparent in the way it is implemented. Who is getting a salary increase and for what they get it is very 

much of a cultural issue. 

 

The people 

What are the competencies represented in the organisation? This issue has already been touched 

upon under beleifs and assumptions. Another factor regarding this is gender representation. Many 

organisation are dominated either by men or by women and this is partly a cultural issue. Another 

interesting dimension is the attitudes and behaviour represented among employees. Who do we 

recruit and nourish? 

 

When trying to understand a culture, it is important to try and find explanations in the dimensions 

mentioned above. However it is never just one dimension that makes the culture, as they are often 

closely interrelated. 

 

Available technology 

The different technology available to organisations has a profound effect on the way it organises its 

work processes. In the days when most record keeping was hand-written, sharing such information 

would have taken considerable effort, perhaps effort than the benefits that accrued and hence, silo 

working was encouraged. The current availability of systems that allow information to be shared 

quickly and easily across a whole organisation can enable the development of single entry point 

customer relationship systems. Hence the availability and deployment of technology can accelerate 

cultural change by helping to realise goals. There is considerable evidence that technology on its own 

will not do this. 

 

The organisation‟s purpose 
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This can do much to outweigh national cultural characteristics. The culture of a widget-manufacturing 

firm is different to the culture of a new technology company. 

This is because they attract different kinds of people with different forms of commitment. For some the 

attachment will be purely economic, for others their work will be a vocation or ‗calling‘. Changes to the 

organisations purpose, if effectively communicated, can have a substantial effect on culture. 

 

The climate 

The organisational climate can be described as the attitudes, atmosphere and behaviour that is 

prevailing in an organisation. 

 

 

An example from a public service organisation 

The organisation is facing major changes. It has from the beginning had the sole purpose of 

exercising authority. Political decision makers want the organisation to make a major turn around and 

focus more on servicing the citizens with its expertise, but still exercise authority to some extent.It was 

quite obvious to all stakeholders however, that the organisational culture wasn‘t conducive for the 

additional purpose. An assessment of the present culture was being conducted and it showed among 

other findings, that the organisation had a very strong culture, and was very much closed towards 

external stakeholders and further more internally between different units of the organisation.  

 

In trying to understand the culture, the following was revealed: 

 

Historically the organisation has exercised authority, as mentioned above. The only contact with 

citizens has been regarding issuing certificates and monitoring the regulations that the organisation 

has made and decided upon. 

 

The existing assumption about people in general is that they do their best to break rules, and cannot 

be trusted.  

 

Formal regulations are to be followed regarding everything from decision making to communication in 

the organisation. 

 

The structure is very hierarchical with many levels of decision makers. 

 

Work is organised according to function. Each unit having their speciality results in a situation with 

very little cooperation between different units. 

 

Management is strictly built on rule and command, there is no or very little empowerment. 

 

Staff is mainly specialists from the academy, however there is a good gender representation. The few 

that are not specialists are service staff with no authority at all. 

 

Salary is related to academic rank and position in the hierarchy. 

 

Climate is characterised by tension and the attitude is very much ‗top-down‘. Vertical communication 

exists, but horizontal communication is scarce, there are no discussion about goals, working methods 

etc. 

Organisational cultures are difficult to understand and more difficult to change. Hence, managers who 

do not understand the culture of their organisation have small chances to succeed in implementing 

certain important planned changes. 
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While managers in West fought with the idea of organisational culture, the countries in transition 

started to break socialist-communist values and rules. The word ―transition‖ was an euphemism which 

politicians and political scientists used to describe cultural changes in Central and Eastern Europe. In 

the rush to change the old with the new, leaders borrowed from other countries different political, 

organisational and management models to replace the practices destroyed by ―reforms‖. For the 

public administration there was the change from centralized control to autonomy. Production and 

trade companies had to operate in the economy led by market rules. 

 

The new models were often applied over the old ones, creating confusing operating messages, 

values and rules. Examining the way management is organised and the way  resources are received 

to implement all its activities we may conclude that it is functioning in the environment which both 

reflects the old organisational rules and systems, and the new requirements.  

 

If the structure, program operation and civil service rules, access to resources and organisations 

values on serving the client (citizen) reflects mostly the models, policies and practices from past, that 

has an impact on the organisational culture, and on the capacity of the organisation to meet the 

expectations created by reforming the public administration. 

 

Assignment 3:2 

Explain the culture in your own organisation. 

3.4. CULTURE CHANGE INTERVENTIONS 
The elements listed above signify the conditions that create a culture. Changing culture, therefore, is 

not about willing or trying to command the end product to be different. It is about changing the 

conditions on which the culture is based, or finding ways to change how organisations respond to 

those conditions. 

“It needs to be stressed that a corporate culture is alive. It is not a thing, not a harness or inert 

structure, and it is not a mechanism, although it might try hard to resemble one. It is a living system, 

which will literally turn upon you in a friendly or an unfriendly fashion when you try to handle it. It is as 

conscious as you are and will wonder what you are up to, even as you wonder about it.” 54 

To get a sense of how complex culture change is, it may be as valid to ask ‗How do I change 

someone‘s mind?‘ ‗How do I shift a person‘s loyalty? How do I change a person‘s values?‘ 

 

So it may useful to talk about the beliefs and behaviours we cultivate in our organisations. Many 

attempts to change cultures fail because leaders do not fully grasp the fact that cultures cannot be 

controlled. Cultures, rather like plants, respond in unpredictable ways to changes in their conditions. 

No one technique is enough to change the conditions that influence corporate culture; several must 

be used in combination, and in the right sequence. 

 
3.4.1 Culture change strategy 

Unfreezing involves establishing the momentum for change, preparing the organisation for what 

comes next. The techniques below are designed to create a sufficient degree of awareness to enable 

people to realise the need for change. Experience shows that exhortations to ‗excellence‘ or 

‗customer focus‘ are not enough. Inspiring visions of a future state are sometimes useful, but do not 

work for everybody. Sometimes people need to be shown, in vivid terms, the consequences of the 

way the organisation currently operates. People have to believe there is a problem to be solved, or a 

challenge worth rising to. 

 

Moving involves making changes that are sufficient to have an impact on culture. This is the activity 

for which the organisation was prepared at the unfreezing stage. It involves mobilising effort from 

across the organisation; it may involve designing new structures or systems, training programmes, 

policies and procedures. 
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Refreezing is about institutionalising the changes; making them part of the new ‗way we do things 

round here‘. 

 

3.4.2 Culture change interventions 
The techniques that follow use the OD sequence proposed by Kurt Lewin55: Unfreeze – Move – Re-

freeze. 

 

Unfreezing techniques 

There are various methodologies for preparing the organisation for change. 

 

Anticipating the future 

The aim of Organisational Development is to adapt the organisation continually to changes in the 

internal and external business environment. Future Scape is a mapping technique to focus people on 

these changes. 

This technique can be used with large numbers of people, who will work in separate groups and then 

come together to share their findings. Participants are asked what changes they face and anticipate 

facing in the next five years. The key questions are: 

 

Who are the actors? – Customers, competitors, regulators, funders, sponsors, sellers, buyers. 

 

What is happening? – Trends, changes, developments, threats, opportunities. 

When people have produced a large map, with the organisation at the centre and the changes all 

around, then they are asked to link them to see what overarching changes are looming. For example, 

changes in customer expectation, legislation and technology might all connect in some areas. The 

goal is to ensure that the organisation is aware of the need to change to accommodate changes in the 

environment. 

 

Focusing the organisation on key challenges 
In one organisation there had been debate about the need for improved customer service for some 

time. Everybody said ‗yes‘ to proposed solutions, which were adopted to no avail. Customer 

satisfaction levels remained stubbornly low. It was only when leaders started to sell problems rather 

than solutions that things began to change. They drew five ‗moments of truth‘ to the attention of the 

organisation as a whole, each representing real anonymous cases in which customers had had 

appalling experiences. Staff could relate to many of these experiences and got involved in developing 

solutions. 

This process is beginning to find a place in management literature where it is sometimes referred to 

as ‗ripening‘ issues. Rather than offer solutions that fail for lack of ownership, the idea is to challenge 

the organisation to do better, releasing creativity rather than urging compliance. 

 

Move techniques 

Having gained the organisation‘s attention and convinced people of the need to change, the next 

stage in the sequence is to create movement on a sufficiently large scale to make change happen. 

 

Strategy alignment 
Based on a common understanding of the mission (who are we there for; what is the purpose of the 

organisation; what are we doing for those we are there for; what should be the core values of the 

organisation), and a common vision about where the organisation should be in 3 – 5 years, there is a 

need to develop a number of strategies to change the culture of the organisation in one direction. 

These strategies could embrace 

 

Goals: What should the organisation achieve? 
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Structure: How should we be structured and organised in order to achieve its mission, goals and 

vision? 

 

Business processes: How should work be organised and conducted? 

 

Management/leadership: What should be the management/leadership style practiced in the 

organisation? 

 

Reward system: What is considered high or low performance? How should high performance be 

rewarded and low performance dealt with? 

 

Competence: What should be the way of working promoted by the organisation? What competencies 

(knowledge, skills and attitudes) should the staff be equipped with? 

 

In order gain commitment to the strategies, there is a great need to involve staff to various extent in 

the development process. 

 

Performance management 

Another method for turning an existing culture around is to implement a Performance Management 

System. It might be required to take additional measures e.g. the Strategy alignment in order to 

achieve the purpose. 

 

Re-freezing 

Management obviously plays a very important role in a cultural change process. Once entering into 

the re-freezing phase, it is very much a management function to secure sustainability. Some of the 

issues important for managers to consider are: 

 

 Managers are clear about the way in which customers should be treated. They act as 
role models of customer care, partnership and respect. 

 Making the vision and mission come alive by providing concrete examples of what it 
means in practice. 

 Managers move from reactive to proactive, keeping in touch with external 
developments and anticipating changes. They integrate external agendas into 
organisational objectives. 

 Managers deal with key cultural ‗icons‘ that deviate from the culture that the 
organisation is trying to create. They show the organisation how to engage, collaborate 
and innovate. 

 Managers act with integrity, care and resolve, modelling the values they want the 
organisation to adopt. 

 

Schein draws attention to further management behaviours that affect internal climate in particular: 

 

 focusing on, controlling and measuring key issues on a regular basis; 
 how managers allocate scarce resources; 
 deliberate role modelling, teaching and coaching; 
 how managers allocate rewards and status 
 how managers recruit, select, promote, retire and excommunicate organisational 

members; 
 how managers react to critical incidents and crises. 

 

 

 

One of the first questions to be raised when making organisational change is if the 
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organisation with its current culture is ready to make the change? Is the culture of the 

organisation responsive to fundamental changes in operations and values? If not, this is 

where to start. The general refrain from change in an organisation and the tendency to 

discourage employees from implementing change brings proofs of a culture resistant to 

change. In the end those kind of norms and values should have a frontal approach in 

every attempt to change the culture. The questions to be raised are: 

 

 what to change? 
 how to change? 
 to change into what? 

 

When the management and employees look consciously for the answers ―why‖, ―what‖ and 

―how‖ when changing the culture, these investigations strengthen the organisation, even if 

there are no real actions taken. The dialogue clarifies ideas of the ones involved and covers 

the gap between rhetoric of organisation and the reality of daily behaviour. 

 

To be concerned of organisational culture is to share this concern with other members 

sustaining a serious dialogue on 

 

 what does the organisational culture represents now 
 what is needed to be changed in order to obtain a responsible and considerate 

organisation towards its employees and future need of citizens and community. 
 This could be the first step in changing the culture in the organisation. 

 

 

 

This session aims to help participants to  return to their job and start implementing change. You have 

probably heard many times ‖That was great, I wish the boss was here‖. This type of comments is 

showing the concern of getting back to work, where everything is ‖as usual‖, where efforts to apply 

new concepts and ideas may be hindered. Others could be too optimistic, being unable to understand 

the obstacles arising when they will try to change the things in the organisation. 

 

 

 

Make a personal commitment to change 

Going back home trying to make a change in your style of working, which will mean that you understand and 

are committed to the change of culture in the organisation. One of the participants, after a session on 

Management of Change, came back to his organisation and changed the position of his table. Before the 

training he sat behind his table, using it often as an efficient barrier when meeting others. After the training he 

changed the position so he would face the wall while working. Later, when meeting his employees, visitors 

and other people, he would move his chair to have the meetings face to face, without being behind any 

furniture. Even though the change was small, the impact on inter-personal contact was substantial. After the 

face-to-face meeting other colleagues noticed the improvement and did the same. 
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4. LEARNING AND CHANGE 
 

Development is positive change leading to a more advanced state or improved 

condition. For example, as children develop, they become more conscious and capable. 

But this natural development does not necessarily continue in adulthood, unless we 

consciously strive to learn and improve ourselves and our abilities. Groups and 

organisations can also tend to become stuck and fail to develop, if no conscious effort is 

made by management to ensure ongoing development.  

It is said that in the future the only advantage in competition will be the ability to learn 

faster than competitors. In a world in constant change we need organisations which 

adapt on the way, which renew continuously, and reinvent themselves – Learning 

Organisations. 

 

4.1 WHAT IS LEARNING? 
Learning can be defined as ―any change in behaviour or attitude that occurs as a direct 

or indirect result of experience, practice, training or study‖. It can be both formal, that is, 

planned and structured, or informal. Learning is about how we change and become 

different from the way we were before. 

To learn is to develop, hopefully for the better. Learning is often a process with several 

stages, where organisations as well as individuals go from one stage to the next. This 

can be illustrated as a ladder of competence development: 

 

 

 

 

 

 

 
 

 

 

 
 

 

Illustration: From not knowing what we need to know to not knowing what we know! 

From being unaware to tacit knowledge.  

Unconscious 

incompetence  

We are not aware of 

the need to learn. 

then we cannot 

learn 

Conscious incompetence 

We realise that we do not 

know – the move from 

unconscious incompetence 

to conscious 

incompetence usually 

causes discomfort, but we 

actually know more than 

we think that we do. At 

least we know that we 

need to learn. 

Conscious 

competence 

By active effort 

we learn a skill 

or what we 

need to know.  

 

Unconscious 

competence 

Through practice over 

time we internalise 

competence and we 

lose awareness of what 

we actually know. 

There are so many 

things that we know 

how to do that we take 

for granted.  
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4.1.1 Learning on different levels 
Groups and organisations develop, if collective learning takes place. Learning can be 

seen as a change in behaviour as a result of experience. Action learning, introduced in 

chapter 5, is a process for consciously learning from experience. This is needed, as 

there is a risk that people do not automatically learn from experience, and in fact often 

fail to do so. It is easy and often comfortable to remain in a pattern of old ways and 

habits. At worst, 30 years of experience may amount to one year‘s experience repeated 

thirty times over! 

 

Learning can also relate to specific aspects of our being. It may be more intellectual, 

with a focus on gaining knowledge and becoming better informed. On the other hand, 

learning can have a practical focus on acquiring skills, or a social focus on change of 

attitudes and improving co-operation. The deepest form of learning involves all these 

levels, and thus the development of the whole person. Through real learning, people 

actually change for the better.  

 

The ideal of the learning organisation is continuous learning by individuals, teams, 

departments and the whole organisation, leading to continuous capacity and 

performance improvement.  

 

When leaders create and maintain good conditions for learning amongst individuals and 

teams, they also develop their organisation's capacity to respond positively to change. 

The better individuals, groups and organisations learn, the better they will be at 

mastering change and contributing to development. 

 

History shows many examples of people and societies that failed to learn from 

experience and mistakes, and suffered the consequences. If organisations and even 

whole societies do not learn from experience and adapt to the changing environment, 

they run the risk of decline, of being taken over or of failing to survive. 

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure: Learning at all levels 

 

4.2 LEARNING FOR DEVELOPMENT  
Learning can be a very important, rewarding, and enjoyable aspect of our personal 

lives, as well as in collective experiences at work and in society. The capacity to learn is 

an asset that never becomes obsolete. Individual and collective learning create 

awareness and inform conscious choices that support democracy in society and in the 

workplace. As knowledge becomes increasingly important in society, people and their 

abilities become the key resource for development. This calls for more democratic 

Individual Team Organisation 
Institutional 

framework 

Society 
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structures and processes that encourage and make use of individual and organisational 

learning. It is important for leaders and managers to value people‘s learning as an 

asset. Rather than seeing training as a cost, see it as an essential investment.      

 

For organisations in the private sector, learning has become essential for survival, as 

research shows that the average lifespan of an organisation is 40 years, and this is 

declining. Organisational learning is the single most important quality that needs to be 

continuously developed, to gain comparative advantages relative to other organisations.  

 

For organisations in the public sector, the true motives for learning and development are 

far nobler than the making of profits. In a market-driven economy, public sector 

organisations balance the selfish orientation of private companies by working for the 

common good of all citizens. The mission of the public service is to serve the public by: 

 protecting people and their rights  
 delivering services and providing facilities 
 meeting the needs of the vulnerable 
 protecting the environment and common resources 

 

This is a great challenge, particularly in countries where resources and capacity are 

limited relative to needs. Public sector organisations in this context cannot succeed in 

meeting this great challenge, unless they continuously develop their own capacity. The 

key to organisational capacity building is the ongoing learning and development of staff. 

Competent staff can in turn work on improving strategy, structures, systems, 

communication, and work processes, and thereby the quality and extent of services to 

citizens. 

 

Learning for continuous improvement  

"A human being learns as long as she/he lives, but an organisation really only lives as 

long as it learns”. Learning and development are mutually dependent on each other. 

Developing an organisation requires learning among the organisational members, while 

on the other hand, learning is promoted in a developing organisation where it is valued 

and implemented. And where new learning is being used systematically, development 

normally follows.  

The picture below illustrates how evaluation drives learning and improved performance by 

(1) Through assessments, evaluations and other interactions with citizens, customers and people 
in other organisations, we understand the demands and needs that we have to meet. (2) We 
compare this and match the understanding with our current level of performance and with 
other concerns and problems in our organisation. (3 and 4) This leads us to realise what we 
need to learn and what we must change in the way we organise ourselves and perform our 
work. The two interconnected wheels of learning and organisational development lead to (5) 
improved performance that is both effective in meeting the requirements of those we serve, 
and in achieving our objectives, and efficient in the use of resources such as time, money and 
labour. 
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Learning too late! 

There are many examples in business history that prove this argument. Swiss mechanical watches and 

clocks dominated the markets worldwide for centuries. At the end of the 60s and beginning of the 70s 

digitalisation started to develop rapidly. However, the Swiss companies felt confident that they were 

producing the best clocks and watches in the world, and would continue doing so regardless of 

digitalisation. Ten years later Swiss watches and clocks were out of the mass market, replaced by 

particularly Japanese digital clocks and watches. 

 

A Swedish firm called Facit, producing mechanical calculators and typewriters, was in the same position 

for many years. In the late 60s and early 70s they were also informed about digitalisation, but did not take 

any action. Ten years later they closed down, as digital calculators and computers had taken over the 

market. 

 



60 

 

4.2.1 Understanding the task - a core issue 
Work processes are becoming more and more knowledge-based, and production of 
services is increasing, along with competition. The impact of this is that: 
 

 the competence required by operative staff  is increasing 
 organisations become increasingly dependent on staff understanding 

their work in relation to the overall goals of the organisation and the 
environment in which they are to perform 

 staff performance is less managed by fixed rules and regulations, but by 
guidelines, discussion and staff understanding of what is needed. 

 
Competence includes knowledge and skills, the willingness to use these personal 
assets, and the ability to use them in the work environment to achieve agreed goals and 
objectives. In short, to be able and willing is essential. This means that competence 
does not exist unless it is shown in practice. In a learning organisation, staff need to 
become competent in learning, and in specific areas of work and tasks that need to be 
performed to achieve the goals of the organisation.  
 
Seeing the task as part of a process 
The foundation of this action-based competence is the understanding of the task and its 
rightful place in a process of work. A process is a series of steps or activities that require 
or receive inputs, add value, and produce an output. In a physical planning process 
such as processing a building permit, a planner would receive an application for a 
building permit (input). The planner would analyse the application: What is it actually 
that the customer / applicant wants to do? How does that comply with building 
regulations, with the zoning of the town, and with future long-term master plans? The 
planner might visit the area and discuss the plans with the applicant, suggest changes, 
to the customer‘s idea, draw conclusions, and recommend. This is all adding value to 
the application. The building committee may issue a permit or turn down the application 
- the output of the process.  
If the employee has the opportunity to identify and interpret his or her tasks in a 
dialogue with clients and customers and others involved in the process and in the 
organisation, he or she will acquire a better understanding for what needs to be learned, 
in order to manage and perform the tasks better. The customer can be the end user; a 
member of the public, another department or organisation, or the colleague that takes 
over in the work process after an employee has done his or her job.   
The basic questions to be asked are: 
 

 What is it that the customer wants out of what I am doing?  
 What is included in my tasks? How do I understand them? 
 What skills and knowledge do these tasks require? 
 What is my present competence as compared to that required? 
 What competence do I need to acquire in order to be able to fulfil the 

tasks? 
 How do I best acquire missing competence? 

 
People who approach tasks in this thinking manner are capable of finding their own way 
forward. They ask colleagues and managers, study guidelines and manuals, find 
interesting and inspiring sites on the Internet, and keep up with new thinking and 
developments in their field. 
  
A good leader and manager supports and facilitates this search for relevant additional 

knowledge that will promote the development not only of the individual, but also of the 

team, and ultimately the organisation. The impetus for development comes from 

management investing in staff development and promoting a culture of continuous 

improvement.  
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Assignment 4:1 

Discuss in buzz-groups: Give examples of how the two interconnected wheels of learning and 

development can be applied in your organisation. 

 

4.3 WHAT IS A LEARNING ORGANISATION? 
The concept of the Learning Organization became widely known mainly through 
Professor Peter Senge, head of the Centre for Organizational Learning at 
Massachusetts Institute of Technology (MIT). But others before him had done a great 
deal of research into individual, teams and organizational learning. Chris Argyris, a 
professor at Harvard University, did research on organizational learning in both private 
and public sector organizations. Argyris is often referred to as the ―father‖ of the 
Learning Organization concept. 
 
In order to renew and improve the work processes and the results of processes, that is, 
services and goods, there is a great need for new knowledge. And in order to acquire 
knowledge, we need to learn. In earlier days, people learned at school and practised 
what they learned in the workplace. Today there is a continuous stream of new 
information, new knowledge, new demands from clients and new research results, 
which organizations need to consider and integrate in practice.  
 
The ability to find, understand and use new knowledge is one of the most important 
success factors for organizations today. An organization that wants to develop 
continuously must create a climate that encourages continuous learning. A learning 
organization systematically promotes the development and learning of staff. This means 
that learning must be built into the design of work processes and tasks. The conscious 
use of single-loop and double-loop learning is what differentiates a Learning 
Organization from other organizations.  
 

 
Two useful definitions 
“A Learning Organization is one in which people at all levels, individually and collectively, are 

continually increasing their capacity to produce results they really care about.” 

(Richard Karash) 

 

“A Learning Organization is one that facilitates the learning of all its members, and consciously 

transforms itself and its context.” 

(Pedler, Burgoyne & Boydell) 

 

 

An organization of people who learn is not necessarily a learning organization. A learning organization 

must systematically capture, share and use knowledge in such a way that its members can work 

together to change the way the organization responds to the challenges it faces. People must be 

allowed and encouraged to question the old and entrenched ways of thinking. Learning must take 

place and be supported in teams and larger groups, where individuals can mutually create new 

knowledge. And most importantly, this process has to be continuous, because becoming a learning 

organization is a never-ending endeavour. The learning organization is more of a journey than a 

destination. 

4.3.1 What does a learning organisation look like? 
Over the years, different researchers and organizational development practitioners have described the 

characteristics of a Learning Organization.  

 

They may find some characteristics more important than others, but most agree on the main features. 

One way of describing a learning organization is given below. 

 

The Learning Organization systems model 
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In this model, developed by Peter Senge, the organization is represented as a system with five 
interrelated components: the learning, the organization, the people, the knowledge and the 
technology. 
 

 

 

 

 

 

 

 

 

 

 

Illustration. The Learning Organization systems model 
 

Learning 

In a learning organization the learning is continuous and conscious. It thoroughly 
permeates the other components, just as these components strengthen the quality and 
effect of learning. In his book The Fifth Discipline, Senge identified five skills, or 
disciplines, that affect learning in an organization: 
 

Personal mastery  

This discipline involves continuous self-development, which includes clarifying and 

deepening a person‘s personal vision, focusing of energies, developing patience and 

seeing reality objectively. Personal mastery is not something you possess; it is a 

process, a lifelong discipline.  

 

Sharing mental models 

Every individual has their own view of the world, their own pre-conceptions and 

assumptions. This must be recognized, but in an organization, individuals must also 

think as a collective, especially when it comes to creating a shared vision. The better the 

collective thinking and understanding, the easier it will be to operate in a more 

decentralised way. 

 

Shared vision 

Individuals in the organization must share the same vision of the future to foster genuine 

commitment and enrolment rather than compliance. A shared vision can lead people to 

excel and learn, not because they are told to, but because they want to! Many leaders 

have personal visions, but these do not inspire the whole organization, as they are not 

communicated to, and shared by staff. 

  

Team learning 

Teams are the fundamental learning units in modern organizations. The discipline of 

team learning starts with a genuine and honest dialogue, where people start thinking 

together. A dialogue means that all are given the opportunity to freely express their 

ideas and views on issues, but also that all are listened to and their views are 

respected. 

 

Systems thinking 

This is the fifth discipline that gave the name of the book. It integrates the other 

disciplines. Systems thinking is about seeing the whole rather than only the parts, and 

Learning 

Technology Organisation 

Knowledge 
People 
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understanding patterns, relationships and how everything is interacting. Nothing can be 

seen in isolation.  

 

The organization 

The organizational component of the model creates and fosters powerful and productive 
ways to learn throughout the organization. It can do this in the following ways: 
 

 Culture – the values, beliefs, customs and practices. In a learning 
organization, the culture of learning is essential for the success of 
business. The culture has made learning a habit, and has integrated 
learning into all organizational functions. 

 Vision – the goals and direction of the organization indicate a future 
where staff learn to create ever better goods and services. 

 Strategy – the overall big picture and battle plan regarding how the 
organization acts and shapes itself in order to respond creatively to the 
environment, competition, opportunities and threats. The plan the 
organization uses to reach its goals. In a learning organization, strategy 
guides the improved collection, transfer and use of knowledge in all 
corporate actions. 

 Structure – in a learning organization the structure is flat, boundary-less 
and streamlined. It fosters contact, information flow, local responsibility 
and collaboration. 

 

The people 

People, both inside and outside a learning organization, are empowered to learn 
whatever they need to know to improve productivity and quality. Groups of people 
affected by the learning organization include: 
 

 Employees, who plan for future competencies, take action and take risks 
 Managers, who coach and mentor their employees, modelling good 

learning behaviour 
 Citizens, who are empowered to identify and voice their needs (Public 

authorities should learn from this in designing and improving services, 
and public education should inform citizens on how to best use public 
services.  

 Suppliers, who learn from the organization what services, products and 
quality are required. They also inform the organization about new 
possibilities, products and services. 

 The community, which receives knowledge from, and provides 
knowledge to the learning organization, as it ventures into the social and 
education arenas. 

 

Knowledge 

The learning organization collects, creates, stores, transfers and uses knowledge 
effectively and efficiently. These elements are ongoing, interactive and often 
simultaneous. 
 

 Collection – the organization seeks and gets knowledge internally and 
externally 

 Creation –the organization creates new knowledge through insighte.g. 
problem solving and experience 

 Storage – the organization stores valued knowledge so that it is 
accessible for all staff at any time 

 Transfer – the organization moves information mechanically, 
electronically and interpersonally 

 Use – members of an organization and the organization as a whole, use 
relevant information and knowledge 
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The technology 

The technology component of a learning organization is an integrated network, 
providing methods and ‗tools‘ for information collection, storage and communication. 
Key components are: 

 an integrated computer network and intranet enabling rapid internal 
communication  

 widespread access to email and Internet for external communication 
 technical support staff and / or contracted service provider 
 relevant data bases that are accessible and regularly updated 
 physical and virtual, internal and external information resource centres 
 information and communication management processes, policies and 

staff   
 technology for presentations, video conferencing etc. But also more 

traditional technology such as telephones, faxes, filing systems, and well 
organised archives 

 systems and policies for managing key management information such as 
minutes, reports, proposals 

 an integrated computer-based financial management and information 
system 

 

4.3.2 Benefits and success factors  
So how can an organization benefit by becoming more of a learning organization? 

Studies of successful organizations show the following: 

 

 Increased capability to cope with change – external and internal 
 Improved quality of services – experience is used as a basis for continuous 

improvement 
 Increased productivity 
 Increased responsiveness to client needs 
 Goal congruence – participation in developing organizational goals leads to 

the alignment of individual and organizational goals. This results in 
individuals being more motivated to achieve the goals.  

 Integrated culture – moving from a ‗them and us‘ culture to a ‗we‘ culture. 
Managers and staff change their behaviour towards each other and begin to 
work together as a team.   

 Organizational self-renewal – through reflection, the organization is able to 
move forward in an open-minded and flexible manner, and past experiences 
inform future activities.  

 Whole organization empowerment – learning organizations are able to move 
from being helpless victims of the external environment, to being ‗in the 
driver‘s seat‘ in their field. 

 

Success factors for a learning organization 

For an organization to develop towards becoming a learning organization, research 
suggests that there are four main needs to be addressed:  
 

 The need for participation and commitment. There is a great demand 
for participation and firm commitment on behalf of all organizational 
members. Leaders at the top of the organization need to actively drive 
the development process over a long period of time.  

 The need for developing a creative organizational culture and 
working climate. Leaders must allow people to think, innovate and 
discuss openly, and promote critical reflection and learning that is based 
on actions and trying out new ideas.  

 A capacity to make use of new learning, and innovative thinking 
throughout the organization. Everyone strives to turn new learning and 
ideas into good practices.  
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 Sustained patience and long-term thinking. Learning takes time. 
There is a need to try, practise, make mistakes, learn from mistakes, look 
for useful methods, etc.  

 
 

A Learning Organization is not an organizational model, but an approach and 

strategy for learning and development! 

In a learning organisation innovation of companies working methods and practices provides skills 

development and opportunities, which in their turn, influence and improve the way people work. 

 

Job-oriented leaning is one of new elements which should be brought by the HR development 

strategies, as it could support change in organisations. Job oriented learning gives many advantages: 

it helps solving current problems in organisations; 
helps employees understand the processes better, and on what the procedures are based; 
it makes information more accessible for every employee and assures the link between 

theory and practice; 
it creates an interface between the learning and work. 

 

4.4 ACTION LEARNING 
This chapter introduces Action Learning as a core process and method for developing a 

learning organization. Action Learning is a method for consciously learning from 

experience, in order to improve performance. It can be used by individuals or groups 

working on a particular concern or problem, or for improving a general situation. The 

method helps groups and individuals to change for the better, as it stresses the need to 

integrate learning and conscious action. Action learning improves existing ways of doing 

things, and supports future innovation, i.e. single and double loop learning.  

 

 
Illustration: The action learning cycle 

 

4.4.1 Solving problems using action learning 
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Action Learning is particularly useful in situations where a team or department needs to tackle a 

complex problem. The process of seeking novel solutions to the problem starts with an experience, an 

action, in which the problem is encountered. 

 

1. Through the action, the ―doing‖, people discover that there is a problem that affects the outcome of 

the action. 

2. The next step is a thorough description and exploration of the problem at hand. This stage focuses 

on reviewing, based on observation of and information about the situation, and past and current ways 

of acting. Relevant and useful questions are: 

 

 What feedback are we getting? 
 What exactly is happening? 
 What was planned? What are the facts? 

 

3. The third step of evaluating involves thinking, analysis, and comparison of practice with plans, 

policies, values and intentions, using these as assessment criteria. This usually leads to greater 

insight, understanding and learning. Typical questions are: 

 

 What is working well and what is not? 
 Why is this happening? 
 What could possibly be the reasons for these results? 
 What can we learn from this? 

 
The evaluation stage examines the reality of practice in the light of ideas, ideals and intentions, and 

the underlying attitudes and values of the participants, as these are supposed to guide what people 

do, and how they do things. It is important to challenge basic assumptions that underlie how 

individuals see and understand the situation or problem, and the often unconscious selective 

perceptions, in order to understand the ‗whole picture‘. Since people see things differently, individuals 

in an Action Learning group can help each other discover these patterns of perceptions and gain new 

insight. Remember, people‘s perceptions, thoughts, attitudes and intentions in the situation being 

assessed, are part of the reality. 

 

4. The fourth step is planning to implement what has been learned, in order to improve future action 

and practices. At this stage it is important to explore different  possible ideas for actions and solutions, 

and their probable consequences. 

Relevant questions are: 

 

 How can we apply what we have learnt to change the situation? 
 What are our best options? 
 What will happen if we do it this way, and what can that in turn lead to? 
 Who will do what, by when? 

 
The final step is to implement the new intentions or plan based on what has been learnt, and to do 

better than before. Without this action, which is now more conscious, nothing will change or improve. 

 

This brings us to the beginning of the cycle again, as the new action can, and should become the 

subject of the same process. Action Learning at best involves a regular, cyclical process of reviewing, 

evaluating, and re-planning that drives ongoing improvement and development. This way, the cycle 

becomes an upward moving spiral of continuously improved performance. 

 



67 

5. MANAGEMENT QUALITIES THAT PROMOTE CHANGE  
 

The difference between leadership and management is often summarised as ‗managers do things 

right, leaders do the right thing‘. Managers are primarily focused on completing tasks within the 

established rules and procedures. 

 

 

 

 

 

 

 

 

 

 

Being a manager is an assigned organisational role. It should always be formally agreed and 

accepted through a job description and a contract. Leadership is a role that can be assumed by 

anyone. There are plenty of examples of people who are informal leaders even though they might not 

have a formal top position in an organisation or society. People tend to follow and listen to them 

anyway.  Equally, there are managers who lack leadership qualities. They only have the formal 

position. This kind of manager is not very likely to be efficient and or to achieve outstanding results. 

 

Both management and leadership involves deciding what needs to be done, creating networks of 

people and relationships that will accomplish the tasks and then ensuring that those people actually 

get the job done. But leadership itself never keeps an operation on time and on budget year after 

year, and management by itself never creates significant useful change. The key is that management 

and leadership must both be present, sometimes but not always, in the same person. 

 

Leaders and managers have different roles in establishing visions, strategies, plans and budgets. 

Leadership is responsible for working with others to create a vision – a sensible and appealing picture 

of the future - and strategies, a logic for how the vision can be achieved. Managers are responsible 

for creating plans, including specific steps and timetables needed to implement the strategies and 

budgets, that is plans converted into financial projections and goals. 

 

One of many scholars who have written on management and leadership in organisations is John P 

Kotter, Professor of Organisational Behaviour at the Harvard Business School. When he compared 

leadership and management he identified the following ‗division of work‘:  

 

Many organisations are over-managed and under-led, which means that there are plenty of people to 

deal with everyday business but there is a lack of strategic and visionary leadership. Until the 1970s 

the external environment of organisations and businesses was pretty stable and changes were slow, 

so the need for visionary leadership was not as great as it is today. Today, changes are numerous, 

rapid and continuous. More change always demands more leadership, not in numbers but rather 

inequality.  

 

Leaders and managers have a crucial role in developing their organisations. It is 

essential that they serve as role models, and create an open and sustainable climate for 

change. There is no change without learning, and there is no learning without change as 

learning and change are closely interrelated, they are two sides on the same coin. 

Hence it is important that leaders are themselves learners, and that they share new 

Definition of management 
Management is the process of planning, organising and controlling the use of resources to 

achieve a specific result 

 

One definition of leadership 
Leadership is the process of inspiring others to accomplish a certain task or goal 
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learning with their staff. They should confirm learning as a central value of the 

organization, making it ‗normal‘ to learn, and encouraging others to do so.  

 

A key function of top leaders and managers is to facilitate the development of their organisations. This 

is a useful diagnostic model that gives perspective, and a sense of future possibilities and directions 

for development.  

5.1 POSSIBLE PITFALLS IN ORGANISATION CHANGE PROCESSES 
 

Management dynamics is felt especially in economies in transition to the market economy, which is 

about institutional and legislative transformations to establish change at all levels. 

 

Management of change is a set of new concepts and methods with direct or indirect applicability to 

organisations and people, to survive and prosper in a general (political, social, cultural, economic and 

sometimes natural) very mobile environment. 

 

In this context the following types of managers of change can be identified: 

managers opened to continuous change, in other words, suffering from a chronic 
―reorganisation‖ without taking into account the stability requirements, and the fact that the 
change should be implemented after a thorough research; 

managers reluctant to change, due to their poor, unilateral education, or due to the fear that 
the change might be interpreted as admitting a personal managerial failure; 

managers providing a balanced attention to the relations between stability and change, this 
being preferred in any situation the organisation might be. 

 

Sometimes top management recognizes or decides on the need to change, and drives a process from 

the top, designed to change or develop the whole organisation, or, more often, a particular aspect. In 

this situation the prospects and potential for change are great, as those at the top drive change, with 

power over the whole organisation. But there are a number of dangers and possible pitfalls, including: 

 

 Change plans and objectives may not be based on an adequate diagnosis of the 
situation, and therefore don‘t address the real problems, or provide only a partial 
solution. 

 The change objectives may be appropriate, but the process is too weak to achieve 
them, due to ‗quick fix‘ interventions, a lack of staff ‗buy-in‘ and participation, or a lack 
of capacity building support. 

 Top management fail to lead by example, or ‗walk the talk‘ by changing themselves 
and the way they manage, but try to force change in an authoritarian manner, which 
fails to motivate staff or gain their commitment. 

 Top management may be dependent on consultants to guide them, who do not really 
understand OD, and therefore ‗help‘ them to make the above mistakes. 

 Restructuring is a favourite, but mechanistic, intervention, that often saves money by 
retrenching people, but that does more harm than good to the human side of the 
organisation, by creating insecurity and competition, damaging the climate and culture 
and generally undermining morale and motivation. 

 

However, if top management decides to develop a learning organisation, these dangers diminish, as 

this is an approach that facilitates participation, and staff learning and development as the drivers of 

organisation development. It lends itself to an organic, holistic and sustained approach, which 

includes everyone using the ‗starting where you are’, Action Learning approach described above. But 

it is far more fruitful when fully supported, encouraged and co-ordinated throughout the organisation. 
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5.2 THE ROLES OF A LEADER IN A CHANGING ORGANISATION 
As sustainable change is dependent on individual as well as organisational learning. 

Different roles of a leader can be summarised as: 

 

Visionary 
Effective leaders are able to create a vision by using internally and externally generated 
information. Visions are clear statements, focused and directed towards something that 
everyone in the organization can aspire to and work towards. Visions are best 
developed in collaboration with the staff. Leaders develop and communicate a vision 
both inside and outside the organization. 
 

Risk-taker 
In a learning organisation, managers need to develop their ability to take calculated 
risks, and create an environment that encourages risk-taking.  
 

Learner 
Managers are themselves learners, and when they demonstrate and share their 
learning, this encourages a learning culture in their teams.  
 
Coach  
Managers as coaches facilitate the learning of individual staff members. They empower 
staff by: 
 

 Ensuring clear direction, policies and guidelines 
 Delegating and giving staff the responsibility to manage themselves and their work 
 Trusting staff and encouraging them to make their own decisions 
 Being available to discuss work issues and problems 
 Giving feedback and encouragement 
 Facilitating reviewing, evaluating and re-planning of objectives and performance by 

staff members 
 

Collaborator 

 This means co-operation with others, and creating networks of contacts inside and 
outside the organisation. Such networks can provide access to: 

 External and internal information and experience 
 Informal information, e.g. what people really think, rather than what they say in formal 

situations 
 Special competence 
 Personal feedback and support 
 New ideas and ways of thinking  

 

Change facilitator 

A leader and manager is responsible for developing their team and its performance, and for working 

with other managers to ensure positive change in the organisation. This requires: 

 

 Awareness of the current situation, based on regular review and evaluation sessions 
 Accessing and sharing feedback, internally and from customers 
 Developing and sharing the vision, goals and objectives 
 Recognizing problems and opportunities for change, and planning specific change 

strategies 
 Facilitating team action learning 
 Caring for and developing shared values and a learning culture 
 Involving their team in all of the above 
 Working with other managers on change and development issues and strategies 

   

Chairperson / facilitator / team leader 
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Managers spend much of their time in meetings, often in the role of group convenor and 

chairperson. Effective and efficient meetings require good chairing and facilitation, 

which are essential skills for managers. Specific skills involved include: 

 

 Planning of meetings,  
 Planning roles (e.g. minute taker) and practical arrangements (suitable venue, flipchart, 

equipment, catering if relevant) 
 Ensuring people are prepared (they have the agenda, any necessary documentation, 

and know what they are expected to contribute) 
 Clarifying the objectives and time frame for the meeting 
 Clarifying the objective and process for each part of a meeting / agenda item (this can 

be on the written agenda as well, e.g. input / report, discussion and decision, problem 
solving, etc) 

 Focusing discussions and keeping them to the allotted times 
 Encouraging participation 
 Facilitating sharing of all relevant information / building a whole and shared picture 
 Facilitating discussion to assess the situation or issue and reach a wise group 

conclusion 
 Facilitating action planning (what is to be done, by whom, and by when) 
 Planning the next step (date of next meeting) 
 Review the meeting briefly (How was it? How can we do better next time?) 

 

A group facilitator needs to care for three aspects of the group: 

 

 the content (the perceptions and thinking of the group) 
 the interaction (how people feel, relate, and communicate) 
 the process (how the group moves through different steps, and works to achieve its 

objectives / the intentions and task-related actions of the group) 
 

5.3 ASSESSMENT TOOLS FOR MANAGERS 
There are many methods for assessing leadership capability. We have broken them down into 

methods designed for and organised around individuals, and those that assess the performance of 

the leadership team. The two are not mutually exclusive; some may involve individual assessment 

that flows into work with the wider team or the other vice versa. 

 

Staff survey work 

Staff surveys offer the opportunity to gather large-scale feedback on leaders‘ capability. Typical 

questions that relate to leadership are the extent to which people agree with the following statements. 

 

Assignment 5:1 

Complete the assessment below, the way you see yourself. When coming back at your workplace, 

allow some of your staff members to assess you using clean forms. Compare your own opinion of 

yourself with the opinions of your staff members. 

 

 

My manager Alwa

ys 

Often  Rarel

y 

Neve

r 

Ideas on how to change my 

behaviour 

sets me clear work goals      

trusts me to get on with 

my job; 

     

gives me the support I 

need; 

     

encourages me to make 

my own decisions; 
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recognises good 

performance; 

     

treats staff fairly;       

demonstrates the 

importance of valuing 

diversity 

     

deals with poor 

performance  

     

listens to my ideas and 

suggestions  

     

encourages me to look at 

my own learning and 

development 

     

keeps me well informed      

values my contribution;       

gives me feedback on 

my performance 

     

supports me      

 

The assessment tool below includes some suitable questions to gauge senior management 

performance 

 

To what extent do you think 

senior management is 

Alwa

ys 

Often  Rarel

y 

Neve

r 

Ideas on how to 

change their 

behaviour 

Leading the organisation in the 

right direction?  

     

Providing a clear sense of 

direction? 

     

In touch with the needs of the 

citizens/clients?  

     

Taking the right decisions for the 

organisation? 

     

In touch with staff opinion?      

Good at understanding the 

problems staff face? 

     

Approachable? 

 

     

Knowledgeable in their area?  

 

     

 

5.4 HOW TO DEVELOP YOUR MANAGEMENT CAPACITY 
The assessment tools described above should provide an assessment of the effectiveness of an 

organisation‘s leadership. This leaves the question of what to do about the findings.  

 

Leadership development programmes 

This form of programme is the keystone of the traditional approach. Learning is concentrated on the 

individual and the goal is his or her development. Inputs are generally modular and built around 

specific themes. Some programmes lead to qualifications; most will include several of the personality 

tests that we visited earlier. They have some clear advantages, including the fact that development 

modules are usually organised away from workplaces, with other people in similar levels of seniority. 
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This gives participants an opportunity to widen their horizons and to learn in a relatively safe 

environment where they can explore and start to change deep-seated attitudes and behaviours. 

 

Coaching 

The term derives from the sports field and assumes a degree of expertise on the part of the coach, 

who offers the leader suggestions and new techniques and sometimes skills development or training. 

The relationship is confidential but the organisation will have expectations about the benefits that 

should accrue from the process. 

 

Mentoring 

In Greek mythology, Mentor was the guide of Odysseus. His role was not to tell him how to live his 

life, rather to help him to face and deal with life‘s difficulties. 

The role of a mentor takes its lead from this origin. The mentoring relationship is less dependent than 

coaching on the mentor‘s expertise in the area being discussed. A mentor should be job-

knowledgeable but it is not necessary for them to be job-competent. This is because their role is 

different, a mentor is less interventionist and their interventions are often focused on enabling 

individual development. Organisational expectations of the mentoring relationship are likely to be less 

explicit than those of the coaching relationship. 

 

Action learning 

In action learning, as was mentioned earlier in this manual, we move close to the dividing line 

between individual and group development techniques. It usually takes place in a closed group of 

people who are from different organisations and who do not normally work together. 

 

The essence of action learning is that it deepens participants‘ awareness of the issues that they face 

and helps them find solutions and ways forward. The rest of the group help this process, not by 

proposing solutions, but by asking questions that seek to broaden and deepen a member‘s 

understanding of the issue they are dealing with, how they are affected by it and the solutions they 

might develop. 

 

Group development techniques 

If leadership development programmes are to make a difference, participants need to complete the 

following process: 

 

acquisition of knowledge skills and awareness; 

transfer of this awareness to the workplace; 

application and development of the skills in ‗real-life‘ situations; 

improvement; seeing the impact of the new competencies on service improvement. 

 

Whereas individual leadership development deals primarily with acquisition of skills, the group 

approach aims to cover all four areas by grounding the development work and, rather than seeing the 

goal as the development of the members, focusing on delivery of improvements, from which individual 

development will follow. 

 

Team building 

As the name suggests, team building concentrates on teams and improving the way they function. 

Team building often deals with such issues as: 

 

 The team‘s objectives. 
 The different styles and personalities in the group and how they fit together. 
 The team‘s ways of working. 
 Any inter-personal conflict. 
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 Where the approach is applied to a leadership team or cabinet it would also look at the 
team‘s impact on the organisational culture. 

 

Applied leadership development 

Applied leadership development is an increasingly popular alternative to individual leadership 

programmes. It differs from individual programmes in the following ways: 

 

 The leadership team develops ‗on-site‘. No one goes away, the whole operation is 
conducted in-house. 

 Developing individuals is not the primary aim. The goal is the development of the 
organisation. Individual development will follow from a successful programme but it is a 
product of team development. 

 The group develops through carrying out applied pieces of work during the lifetime of 
the programme. 
 

The standard sequence for Applied Leadership Development is module – application – learning – 
module. This process can be designed to fit whatever challenge the organisation faces.  

 
 

6. ORGANISATIONAL DEVELOPMENT 
THE ORGANISATION 

 

An organisation could be described as a combination of resources (human, capital and technology) in 

order to fulfil a purpose – a production of goods or services. The organisation creates added value. In 

this we appreciate that every organisation has one (or more) sole owners with the ultimate say in the 

purpose of the organisation and who have to finally decide (if the option for a free decision is at hand) 

the birth, change and death of the organisation. From this, the organisation could be seen as a flow 

with evident cause and effect relations. 

 

 

 

Output/

products

Input/

resources

Organisation/

process
 

 

 

Further on, the organisation and its development is in constant interaction with its environment. 

Therefore we can never look upon the organisation separated from its context. The organisations 

relations with its environment can never be that of a free drifting boat on the ocean but rather a ship 

with the aim to take itself through storm or calm sea to the next harbour and further on. This means 

that the organisation must be looked upon as organic in its interplay with its environment but with a 

definite purpose of controlling as far as possible its environment. Force-fields between the 

organisation and its environment and inside the organisation are important tools to understand 

change and no-change.  

 

OrganisationEnvironment
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Another description of an organisation is as a purposeful, living and partly open system where 

different parts of the organisation interact with each other and are mutually interdependent of each 

other.  When study an organisation it can be done from certain perspectives.  

 

For example: What is the nature of the task in the organisation? What people are employed to 

perform the tasks (what is their competence?) and how are they interacting with each other? What is 

the structure of the organisation and how is the structure linked to the nature of the task and the 

people working in the organisation?  

 

What kind of technology is used in the organisation? In many offices the use of computers has 

changed the way people perform their tasks. Technology also refers to the methods people use in 

their work. Different control and support systems are also important for the performance of tasks.  

 

 These support and control systems can both facilitate and hinder co-operation and performance of 

tasks. Management is part of the control- and support system in the organisation. The role of 

management is to keep the mentioned components in a balance and intervene if necessary.  

 

The culture of the organisation has also important implications for the organisations performance. The 

culture in an organisation with a long history is in many ways different from an organisation that is 

recently established. When analysing an organisation it is important to study the relationships 

between the different components and make sense out of this.  

 

Control 

and

support

Structure Technology

Task People

Culture

Culture

Culture

Culture

 
 

Another way to look on the organisation is the levels. The smallest part of the organisation is the 

individuals. The individual level means competence, knowledge, and performance, development of 

work environment, participation and meaning and of course rewards for contributing its labour. The 

next level is the group level which implies team-performance (working teams, project groups, 

management teams etc). Group development is the origins of organisational development which is 

one reason why team-techniques have been important tools in OD as we will see further on. On the 

next and in one way the highest level is the organisation as a whole and its different parts. The 

environment and the external stakeholders could also be seen as one more level. 
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The 

Organisation

The Team

The Individual  
 

Organisations are created by and for human beings. Earlier the term stake holder was used to 

describe a person or a group who in one way or the other has a stake in the organisation (internally 

and externally). Dependence, participation and power are important characteristics of the 

stakeholders. As stakeholders is considered owners, management, personnel, customers, suppliers 

and society. 

 

Personell

Customer/

client

Supplier

Owner/

principal

Management

Society

 
 

When dealing with the public service some characteristics must be added. The public service is both 

owned by the public and has the public as customers or clients. The public service is as the name 

implies a service organisation, which means that its production is immediately consumed by the 

customer and the customer interaction plays an important part. 

 

 The public ownership is expressed by the important role played by the political leadership which 

plays a more active role as owner (compared with a private company) using visions, rules and 

regulations, resources/budgets, promotion, directives and auditing as means of control.  

From this we can talk about three important decision spheres; the political sphere of formulating 

policies and giving directions, the management sphere of managing and leading the operation and the 

service sphere with the interaction between personnel and clients/customers. 
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Political sphere

Management

Service sphere
Citizen/

client

 
 

 

6.1 SYSTEM THEORY AND OD – A THEORETICAL OVERVIEW 

 
There are many different variants of models for bringing about change in organisations and in 

situations which are characterised by high degree of complexity and dealing with open ended 

problems. Organisational Development (OD) is one of the most significant and influential model for 

bringing about long lasting and sustainable change. 

 

The theory and practise of OD dates back some 50 years, based on Kurt Lewin´s practical research 

and to the more wide use of the concept today in management literature and consultancy service.  

 

OD is not an easily definable single concept. Rather, it is a term used to encompass a collection of 

planned-change interventions, built on humanistic democratic values that seek to improve 

organisational effectiveness and employee well-being. 

 

The focus is on improving the organisation‘s ability to assess and to solve its own problems. It is a 

top-management-supported, long range effort to improve an organisations problem-solving and 

renewal processes through collaborative diagnosis with the assistance of a consultant/facilitator (the 

Change Agent) and the use of applied behavioural science, including action research. Moreover, OD 
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is oriented to improving the total system – the organisation and its parts in the context of the larger 

environment that impacts upon them. 

 

One foundation of OD is system theory, which views organisations as open systems in active 

exchange with their surrounding environments.  

 

Ludwig von Bertalanffy first articulated the principles of general systems theory 1950 and Kantz and 

Khan were the first to apply open system theory to organisations in a comprehensive way in 1966.  

 

Below follows an exposition based on Katz, Khan and Hanna. 

 

All open systems are input-throughput-output mechanisms. Systems take in inputs from the 

environment in the form of energy, information, money, people, and raw materials and so on. They do 

something to the inputs via throughput, conversion or transformation processes that change the 

inputs; and they export products to the environment in the form of outputs. Each of these three 

system processes must work well if the system is to be effective and survive.  

 

   Every system has a boundary that separates it from its environment. The boundary delineates the 

system; what is inside the boundary is the system and what is outside the boundary is the 

environment. A good rule of thumb for drawing the boundary is that more energy exchange occurs 

within the boundary than across the boundary. Boundaries of open systems are permeable, in that 

they permit exchange of information, resources and energy between system and environment. The 

environment is everything outside the system. 

 

   Open systems have purposes and goals, the reasons for their existence. It is important to note that 

these purposes must align with purposes and needs in the environments; for example, the 

organisations purposes will be reflected in its outputs and if the outputs are not wanted by the 

environment, the organisation will cease to exist.  

 

Systems require two kinds of feedback, negative and positive. Hanna writes: ―Negative feedback 

measures whether or not the output is on course with the purpose and goals. It is also known as 

deviation-correcting feedback. Positive feedback measures whether or not the purpose and goals are 

aligned with environmental needs. It is sometimes called deviation-amplifying feedback. For example, 

if a rocket ship travelling to the moon strays off its trajectory, it receives information to that effect in the 

form of negative feedback and makes a course correction, If the mission (target) changes, however, 

that information is called positive feedback and the system adjusts to a new goal, say, ―return to 

earth‖.  

 

Here is another example of negative and positive feedback. Say your company makes buggy whips 

and the production plan calls for 100 buggy whips per month. Negative feedback tells you if you are 

on track regarding your scheduled production output. Positive feedback comes from the environment; 

it will signal whether or not the environment needs and/or wants buggy whips. Hanna states: ―The 

usefulness of the two concepts is that they demonstrate that it is not enough to merely measure our 

outputs versus the intended targets. Survival of the system is equally influenced by whether or not the 

targets themselves are appropriate‖     

 

There are two major open systems theory, sociotechnical systems theory (STS) and open systems 

planning (OSP) that play an especially important role in OD. 

 

Sociotechnical systems theory was developed by Eric Trist, Fred Emery and others at the Tavistock 

Institute in the 1950s. The thesis of STS is that all organisations are comprised of two interdependent 
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systems, a social system and a technical system and that changes in one system produce effects in 

the other system.  Excellent reviews of STS theory, principles and practise can be found in works by 

Passmore, Pava, Cummings, Hanna and Bushe and Shani. 

 

The other important application of systems theory to OD is open systems planning (OSP). 

OSP entails scanning the environment to determine the demands and expectations of 

external organisations and stakeholder; developing scenarios of possible futures of the 

organisation, both realistic (likely to happen if the organisation continues on its current 

course) and ideal (what the organisation would like to see happen); and developing action 

plans to ensure that a desirable future occurs. Most OD practitioners engaged in redesign 

projects use a combination of STS and OSP. For example, this combination is often used in 

designing high-performance organisations.   

 

Open systems thinking is a requirement for creating learning organisations, according to 

Peter Senge. Learning Organisations are able to cope effectively with rapidly changing 

environmental demands. Senge believes five disciplines must be mastered in order to 

create a learning organisation: personal mastery, mental models, building shared vision, 

team learning and systems thinking. Of all these disciplines, the fifth discipline, systems 

thinking, is the most important. Senge says of systems thinking: 

 

It is the discipline that integrates the disciplines, fusing them into a coherent body of theory 

and practise. It keeps them from being separate gimmicks or the latest organisation change 

fads. Without a systematic orientation, there is no motivation to look at how the disciplines 

interrelate. By enhancing each of the other disciplines, it continually reminds us that the 

whole can exceed the sum of its parts.  

 

Systems theory pervades all of the theory and practice of organisation development, from diagnosis 

to intervention to evaluation. Some consequences of viewing organisations from this perspective are 

the following.  

 

First, issues, events, forces and incidents are not reviewed as isolated phenomena but are seen in 

relation to other issues, events and forces.  

 

Second, a systems approach encourages analysis of events in terms of multiple causation rather than 

single causation. Most phenomena have multiple causes.  

 

Third, one cannot change one part of a system without influencing other parts in some ways. OD 

practitioners expect multiple effects, not single effects, from their activities. 

 

Fourth, according to field theory (Kurt Lewin), the forces in the field at the time of the event are the 

relevant forces for analysis. This idea moves the practitioner away from an analysis of historical 

events and dictates an examination of the contemporary events and forces – to a more existential 

vantage point.  

 

And fifth, if one wants to change a system, one changes the system, not just its component parts. 

Systems theory and systems thinking are invaluable in OD. 

―Organisational Development‖. Wendell L. French & Cecil H. Bell, Jr. Fifth edition 

To sum up, as a system, an organisation is composed of interdependent parts. Change in one part of 

the system produces changes in other parts. An organisation also has the property of equilibrium; the 

system generates energy to move toward a state of balance among its parts. In addition, an 
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organisation needs to maintain favourable ratios of input and output with the environment in order to 

survive over time. 

 

Nadler‘s model depends on the relationships between input, transformation and output. In this 

framework, the principal inputs to the system of organisational behaviour are the following: 

 

 Environment, which provides constraints, demands and opportunities 
 Resources available to the organisation 
 Organisational strategy, which may be the most crucial input because it consists of 

key decisions regarding the match of the organisations resources with the constraints, 
demands and opportunities in the environment and within an historical context. 

 

In general the output of the system is the organisations effectiveness at performing in a manner 

consistent with its strategic goals. Specifically, the output includes not only organisational 

performance as a whole but also its major contributors, which are group performance, individual 

behaviour and affect. Thus, as is shown in the figure below, the organisation is viewed as a 

mechanism that takes inputs (strategy and resources in the context of history and environment) and 

transforms them into outputs (patterns of individual, group and organisational behaviour). 

 

 

 Inputs  

 

 

Transformation 

Process 

Employed by  

The organisation  

 

Organisational 

Performance 

Goal Achievement 

Resource Utilization 

Adaptation 

Group Performance 

Individual Behaviour 

And affect 

Environment 

Resources 

History 

 

Outputs 

 

Strategy 
Feedback 
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The major focus of organisational analysis, therefore, is this transformation process. According to this 

model (the congruence model) the organisation is composed of four major components: 

 

 The task of the organisation, or the work to be done and its critical characteristics; 
 The people who are to perform organisational tasks; 
 The informal organisational arrangements, which include patterns of 

communication, power and influence as well as values and norms that are neither 
planned nor written but tend to emerge over time and that ultimately characterize 
actual functioning. 

 The informal organisational arrangements, which include patterns of communication, 
power and influence as well as values and norms that are neither planned nor written, 
but tend to emerge over time and ultimately characterize actual functioning. 

 

6.2 OD IN PRACTICE  
Some prerequisite and significant characteristics of the OD approach to change are: 

 

 It emphasises goals and processes, but with a particular emphasis on processes. 
 It comprises Organisational Learning as means of improving an organisations 

capacity to change. 
 It deals with change over a medium to long term. 
 It involves the organisation as a whole and develops teams 
 It is participative. 
 It has top-management support and involvement. 
 It involves a facilitator who takes on the role of a change agent. 
 It concentrates on planned change but as a process that can adapt to a changing 

situation rather that as a rigid blueprint of how change should be done. 
 

Let us explore a bit further what this means: 

 

 

 

OD IS... 

 

EXPLANATION: 

 

 

The practise of planned 

intervention… 

 

OD methodology is 

scientifically based and 

requires a process data 

gathering, diagnosing, and 

feedback, intervention and 

impact assessment. 

 

 

…to bring about 

significant 

improvements… 

 

The changes sought are at 

a whole system level, with 

sustainable change in 

culture. 

 

 

…in organisational 

effectiveness. 

 

The goal of OD is to 

enable organisations to 

enhance their 

effectiveness; to 

continually mature in 

response in changes in 
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the external; to improve 

business performance 

through positive changes 

to people management, 

competence, 

communications, systems 

and structures. 

 

 

OD and process: 

Simplified, process is usually described as the ―how‖, how we go about things, how we conduct for 

example changes, how we mature, how we deal with various situations and how a group of staff for 

example is adapting to a new situation. We usually differ between the content of something, let say 

training, where the content is the various subjects and issues dealt with – this is the ―what‖. The 

process then deals with the ―how‖, how we deal with it and in which way. The significance, the 

learning and the importance of group processes is how a group emerges from one stage to another. 

The learning lies in the process of going from step one too step two and not on the end result.   

 

OD & Organisational Learning: 

The word Organisation refers to all aspects of how work is organised and carried out. It thus includes 

practical ways of working together, systems and work procedure, formal divisions of responsibility and 

social relations. 

 

Competence building will only be effective if it is aligned with the organisations mode of operation, i.e. 

the way people are working together. An organisation needs interactive approaches, which allow the 

entire staff to make use of their competence for the benefit of the civil service. Necessary resources 

and equipment must also be made available. 

 

An organisation that continuously learns and actively applies new learning to improve its activities can 

be referred to as ―a learning organisation‖. A learning organisation is characterised by a work 

environment in which competence building is encouraged and where the daily work provides 

opportunities for learning. It is an organisation with good communication at all levels and a constant 

ex-change of knowledge, experiences and ideas between colleagues. There is a positive attitude to 

individual initiatives and new ideas, a willingness to face new facts, difficulties, problems and 

challenges and the courage to address them. And above all, the learning organisation allows 

mistakes and learns from them. Capable and confident leadership is crucial for this kind of 

environment. 

 

A learning organisation is not an organisational model, with a different organogram, functions, 

departments or line authority. It is an approach to organising work and achieving results and relating 

to customers and partners, based on improved communication, continuous learning and development 

of all staff and units. 

 

A learning organisation places significant new demands upon managers in terms of human qualities, 

creativity and results. The managers are responsible for linking business, competence and 

organisation. They are the once who need to lead and shape a ―new‖ civil service and to ensure 

adequate competence, both by making more efficient use of existing competence and promoting 

further competence building.  
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This requires a new form of leadership at all levels. Managers must actively create an innovative 

working environment and inspire, permit and support competence building initiatives among the staff. 

Only when managers themselves set a good example and act in the spirit of a learning organisation, 

will there be any change. Management development is therefore a top priority. 

 

An example of a checklist according to the definition: 

 

 Do you continuously test your experience? 
 Are you producing knowledge? 
 Is the knowledge shared? 
 Is the learning relevant 
 Can people make use of it? 

 
Old fashioned and hierarchical organisations are sometimes called ―telling‖ organisations. Below is a 

matrix comparing the different features of a telling organisation and a learning organisation: 

 

OD & medium to long term change: 

As we have seen, OD is an intervention that includes the whole organisation and brings upon 

significant change. Changes take time and the learning organisation is both adaptable and flexible to 

the various needs for change. The change is also long term in the sense that it is continuously; it is a 

never ending cycle.  

 

OD & the organisation as a whole and Teams: 

As we have seen, an organisation consists of many and various sub-parts or sub-groups. It could be 

departments, units etc. OD emphasizes the importance of involving the whole system, the 

organisation as a whole, in order to obtain the desired change and a medium- or long term change. 

One of the most common mistakes done when embarking on organisational change is to believe in or 

engage only a single sub-group or a few. Change might occur but not as desired.  

  

Mr Meredith Belbin is regarded as the father of team role theory. Belbin has found, based on testing, 

that certain combinations of participants, depending on their personalities and skill, seemed to 

perform better than others. Through further research he then initially formed the theory of the eight 

team roles. Later it was changed into nine team roles.  

 

Two of the roles were renamed, largely for reasons of acceptability. ―Chairman‖ has become ―co-

ordinator‖ and ―company worker‖ has become ―implementer‖. The most significant change was to add 

a ninth role, the ―Specialist‖. The role was added as a result of post-experimental industrial work. The 

importance of distinguishing the valued Specialist from the valued Generalist has become 

increasingly to the force as an important issue which management needs to grapple when handling 

talented personnel. 
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Effective teams that learn and continuously improve their performance are the ―building blocks‖ of a 

learning organisation. OD and as described above; is focusing on improving the organisation‟s 

ability to assess and to solve its own problems.  

 

It is a top-management-supported, long range effort to improve an organisations problem-solving and 

renewal processes through collaborative diagnosis with the assistance of a consultant/facilitator and 

the use of applied behavioural science, including action research. Moreover, OD is oriented to 

improving the total system – the organisation and its parts in the context of the larger environment 

that impacts upon them. An integrated part of OD is the learning organisation and a prerequisite for 

the learning organisation is working teams.  

 

A team is a limited number of people working together to achieve common objectives. Different team 

members usually have different experiences and skills, e.g. a football team needs strikers, mid-field 

players, defenders and a goal-keeper. 

 

Collective learning is essential for team effectiveness in problem solving and dealing with unexpected 

situations. Members discuss why the situation occurred, how significant it is, possible solutions and 

the consequences of different alternatives. Team dialogue builds a comprehensive understanding, 

leading to increased collective competence in resolving the situation. When a similar situation occurs, 

the team is prepared to deal with it. 

 

Effective teams demonstrate the synergy effect, where the quality and quantity of work is far greater 

than the sum of the work that the individuals could produce on their own. Synergy only occurs if there 

is co-operation and learning in the group, so that the interactions of members lead to the development 

of new knowledge, insights, approaches and solutions, which the individuals acting alone could not 

have produced. But there can also be ―negergy‖ in a group, where the value generated collectively, is 

less than could be generated if the individuals had acted alone. If so, this is due to a lack of co-

operation and learning and negative feelings and attitudes which generate conflict and de-motivated 

members. Where this is common, people consider working in groups a ―waste of time‖. 

 

The result of all group and teamwork is affected by the interaction of, task requirements, individual 

needs and group dynamics. 

 

Tasks requirements: People work in organisations and teams to achieve results. Any task or project 

we undertake, whether individually, or in a group, has its own dimensions and complexity.  Some 

tasks are simple, others are more complex and make greater demands in terms of the management 

of people, resources and processes in order to achieve results. Getting the task done and achieving 

results, is a primary aspect of team work. 

 

Individual needs: The extent to which an individual are motivated and feel that their needs are 

recognized and fulfilled, has a major impact of the quality of results. Individuals have the potential to 

grow and to operate at a higher level of performance than they themselves think possible. Personal 

satisfaction is a very important driving force for individuals, alongside the achievements of the task 

and having good relationships with fellow team workers. Working in good teams satisfies both social 

needs and learning and development needs of individual members. 

 

Group dynamic: A group is an entity in its own right and has a life of its own. Pressures from the 

dynamics of the group can affect the behaviour of members. In most groups there tends to be too 

great a focus on the task and not enough on individual needs. The group leader may also try to satisfy 
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his or her needs and subordinate the needs of others. This often occurs when conventional leader try 

to build a power base for themselves. 

 

In the case of ―Negergy‖, these three factors compete and hinder each other, while in the case of 

synergy they reinforce each other. The goal of a team-building leader should be to align the needs of 

the individual, the dynamic of the group and the requirements of the task, to achieve synergy and a 

high-performing team. The team leader will have to nurture task planning, group interaction and 

individual and group performance. 

 

The effective leader is a facilitator and co-ordinator of processes and not a controller of people. This 

means developing a shared understanding of the team vision and mission and then helping the team 

to develop the competence to implement plans. An integrated approach links people, vision, mission 

and task. Team building requires focus on the ―what‖ (content and task), the ―how‖ (values, interaction 

and process) and the ―why‖ (the aims). These factors are all equally important. 

 

Teams provide greater flexibility in dealing with complex realities and enhance motivation, learning 

and creativity which in turn enhance performance. Teams perform better than individuals working in 

isolation. Private and public organisations world-wide are reducing their work forces at all levels, for 

economic reason, which requires greater efficiency among those left to do the job. Employees have to 

work more closely together and be more flexible to solve problems. 

 

Teamwork adds value, as: 

 

 Some problems are so complex that they can only be solved through team effort. 
 Team solutions are quicker than individual solutions because the effort is shared. 
 Good leadership and team approach enhance individual motivation. 
 Team decisions are usually better than individual decisions. 
 Team proposals carry more weight than individual proposals. 
 Teams ―unlock‖ the skills and experience of team members, leading to more efficient 

use of resources and innovative solutions. 
 

A team approach stimulates communication and information sharing across the organisation and 

increase co-operation between individuals and units. Staffs feel an increased sense of belonging, 

ownership and responsibility, which are very important for people‘s motivation. 

 

 

HIGH PERFORMING TEAMS 

 Improve  productivity, as the purpose is shared, energy is focused, 
objectives are clear and outcomes agreed 

 Respond fast 
 Are more flexible and able to adapt to change 
 Enhance problem solving, innovation and creativity 
 Communicate well, internally and externally 

 

 

In a learning organisation, collective learning is very important in order to develop enhanced individual 

and team competence. This is possible if, 

 

 The team plans common objectives together 
 Members agree on a common approach to important tasks 
 Members identify with the team and its success, rather than using it to their own 

individual advantage 
 The team has regular meetings to discuss their work, review and evaluate team 

performance and plan improvements. 
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A team is rarely a team at first, it takes time and sometimes years, to develop a good team. 

 

Here is described the power and significant impact of team work but it is important to remember that 

not all work should or could be performed by teams. 

 

THE NINE TEAM ROLES (BELBIN): 
 

 

PLANT: Creative, 

imaginative, unorthodox. 

Solves difficult problems 

Ignores details. Too 

preoccupied to 

communicate effectively. 

 

 

RESOURCE 

INVESTIGATOR: Extrovert, 

enthusiastic, 

communicative. Explores 

opportunities. Develops 

contacts. 

Overoptimistic. Loses 

interest once initial 

enthusiasm has passed. 

 

CO-ORDINATOR: Mature, 

confident, a good 

chairperson. Clarifies goals, 

promotes decision-making, 

delegates well. 

Can be seen as 

manipulative. Delegate 

personal work. 

 

SHAPER: Challenging, 

dynamic, thrives on 

pressure. Has the drive and 

courage to overcome 

obstacles. 

Can provoke others. Hurts 

people‘s feelings. 

 

MONITOR EVALUATOR: 

Sober, strategic and 

discerning. Sees all options. 

Judges accurately. 

Lacks drive and ability to 

inspire others. Overly 

critical. 

 

TEAMWORKER: Co-

operative, mild, perceptive 

and diplomatic. Listens, 

builds, averts friction, and 

calms the waters. 

Indecisive in crunch 

situations. Can be easily 

influenced. 

 

IMPLEMENTER: 

Disciplined, reliable, 

conservative and efficient. 

Turns ideas into practical 

actions. 

Somewhat inflexible. Slow 

to respond to new 

possibilities. 

 

COMPLETER: Painstaking. 

Conscientious, anxious. 

Searches out errors and 

omissions. Delivers on time. 

Inclined to worry unduly. 

Reluctant to delegate. Can 

be a nit-picker. 



86 

 

SPECIALIST:  Single-

minded, self-started, and 

dedicated. Provides 

knowledge and skills in rare 

supply. 

Contributes on only a 

narrow front. Dwells on 

technicalities. Overlooks the 

―big picture‖. 

 

It is important to note that these are theoretical categories with some dominant features and should 

absolutely not be seen as complete descriptions of people. 

 

In Belbins ―Management Teams‖ he describes the research undertaken for Government and Public 

Administrations in regard of Team work and comes to the conclusion that; 

 

―…Accordingly, our preferred suggestion for the better management of public affairs is for a change in 

role relationships within government. To this end, its political arm should primarily concern itself with 

final decision-making, with supervision of its Ministries and with enhancing its special responsibilities 

for close contact and communication with the public. In so doing, it should disengage from the 

demanding task of developing detailed plans to meet major problems.  

 

This intricate and often slow operation is better handled by those who are able to control the group 

size of their own teams; who can heed individual performance assessed in previous tasks; who can 

take account of team-role balance and who can ensure that members have the qualities that match 

the team-role for which they are envisaged: in other words, the permanent employees of government 

meet this specification better than the elected political representatives themselves. If this is so, there 

is much to be said for readjusting the relative responsibilities of elected representatives and 

government officials. Each group needs to be deployed in a way that is most fitted to the service it can 

render…‖ 

 

OD & participation: 

Another important issue of OD is its use of a participation/empowerment model. Participation in OD 

programs is not restricted to elites or the top people; it is extended broadly throughout the 

organisation. Increased participation and empowerment have always been central goals and 

prominent values of the field. These pillars of OD practice are validated by both research and 

practice. Research on group dynamics began in the 1940s and achieved exponential growth in the 

1950s and 1960s. This research demonstrated that increased involvement and participation were 

desired by most people, had the ability to energize greater performance, produced better solutions to 

problems and greatly enhanced acceptance of decisions. It was found that such group dynamics 

worked to overcome resistance to change, increased commitment to the organisation, reduced stress 

levels and generally made people feel better about themselves and their world. Participation is a 

powerful elixir – it is good for people and it dramatically improves individual and organisational 

performance. 

 

To empower is to give someone power. This is done by giving individuals the authority to participate, 

to make decisions, to contribute their ideas, to exert influence and to be responsible. That is why 

participation is such an effective form of empowerment. Participation enhances empowerment and 

empowerment in turn enhances performance and individual well-being. 

 

OD interventions are deliberately designed to increase involvement and participation by 

organisational leaders and members. For example, autonomous work groups, quality circles, team 

building, survey feedback, quality of work life program, future search conferences and the culture 

audit are all predicated on the belief that increased participation will lead to better solutions to 

problems and opportunities. Rules of thumb like ―involve all those who are part of the problem or part 
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of the solution‖ and ―Have decisions made by those who are closest to the problem‖. Push decision 

making lower in the organisation, treat those closest to the problem as relevant expert and give more 

power to more people. 

OD interventions are basically methods for increasing participation. The entire field of OD is about 

empowerment. 

 

Mr Matsushita, head of the Sony organisation has emphasised the participation approach by the 

following words: 

 

“We are beyond the Taylor model; the business, we know, is so complex and 

difficult that survival of firms so hazardous in an environment increasingly so 

unpredictable, competitive and fraught with danger, that the continued 

existence depends on the day-to-day mobilisation of every ounce of 

intelligence.” 

 

Consequently the work group becomes increasingly important in any attempt to change. For a group 

to become effective, all group members must share in problem solving and in working to satisfy both 

task and group members needs. OD approaches to change assume, therefore, that work groups and 

teams are an essential element in the process of designing and implementing change. 

 

There are today many models and methods for participation. Participatory methods are made in order 

to create participation, involvement and responsibility for learning among the staff/participants. 

Participatory methods do also enhance different learning styles. 

 

OD & top-Management support: 

Leaders and managers have a crucial role in developing a learning organisation. It is essential that 

they serve as role models and create an open and sustainable climate for learning. In a learning 

organisation it is important that leaders are themselves learners and that they share new learning with 

their staff. They should confirm learning as a central value of the organisation, making it ―normal‖ to 

learn and encouraging others to do so. 

A key function of top leaders and managers is to facilitate the development of their organisations. To 

do this they need to understand the archetypal phases of OD. 

 

In a learning organisation, leaders create visions, which inspire people to work towards them. 

Because the new vision is beyond the current state, energy is released in a joint effort to achieve it, 

with individuals developing themselves and discovering new things on the way. Strategic leadership in 

a learning organisation releases the power of individual learning and links it to organisational learning. 

A learning approach to strategy development requires leaders who learn and who encourage 

everyone‘s participation in strategy review and improvement. 

 

Leadership in a learning organisation involves staff as partners in strategy development and 

implementation, as everyone has different experiences and networks that contribute to a powerful 

collective intelligence. 

 

OD & facilitation: 

Facilitation is by no exaggeration an art by itself and therefore also a separate topic all together. 

There is no room here to go deep into the subject but below are some base lines and basic principles 

about facilitation. 

 

Fundamental for a facilitator is to be some how neutral and objective. The role of a facilitator is to 

guide a group towards a specific goal. In so doing a facilitator will use a number of different methods, 
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tools and models. The over all mission of the facilitator is to make way for learning and ―help‖ the 

group/participants to learn chare knowledge, explore alternatives and perhaps reach into conclusions. 

The facilitator will always have to work on two separate and parallel levels; the process level and 

content level. 

 

If learning, sharing and experience are not explored, often the facilitator has not succeeded in her/his 

task. There are of course always exceptions. It is therefore of uttermost important of any facilitator to 

facilitate a safe and trustworthy climate. 

The facilitator: 

 

 The facilitator focuses on learning, instead of teaching. 
 All facilitation should be quality oriented, instead of the quantity. 
 The facilitator approach is with open questions, instead of closed questions. 
 The facilitator support and conduct dialogue, instead of a monolog. 
 The facilitator makes way for interaction between individual/individual/group/facilitator, 

instead of individual/facilitator. 
 The facilitator works in an era of participation, instead of lecturing. 
 The facilitator facilitates self-managing, instead of top-managing. 
 The facilitator will focus on the task and the process, instead of the task only. 
 The facilitator should look for new dimensions, instead of the ―right‖ answers. 

 

A group facilitator needs to care for three aspects of the group: 

 

 The content (the perception and thinking of the group) 
 The interaction (how people feel, relate and communicate) 
 - The process (how the moves through different steps and works to achieve its 

objectives/the       intentions and task-related actions of the group) 
 

Each of the three aspects above involves a polarity or two opposite possibilities on a continuum: 

 

 Content – the ideas and realities (thinking and observing) 
 Interaction – task-focus and people focus (proposing and supporting) 
 Process – past orientation and future focus(reviewing and goal setting) 

 

A good facilitator is aware of these polarities and helps the group to achieve the appropriate balance 

according to the needs of the situation. For an example if the discussion becomes too abstract and 

theoretical, the facilitator can ask the group to give examples, or how an idea can affect practice or be 

implemented. If the group is too focused on the task, people may be left out, or the quality of listening 

may suffer and the facilitator can ask others what they think and encouraging listening. If the group is 

moving too fast, the facilitator can summarize, or indicate the need for a more thorough analysis, or 

more information, before rushing a decision. If the group is spending too much time on the past, 

reviewing and reporting the facilitator needs to remind them of their objectives, the time available in 

relation to steps n the process and the need to plan and to move on. 

 

OD & planned change – an action-research based model of change: 

When we talk about planned change, we mean pre-planned, in-depth and multi departmental/unit 

change, rather than change that might take place ad hoc and/or only involving a sub part of the 

organisation. 

 

Change is a continuous process of confrontation, identification, evaluation and action. It is an action-

research model. Action research is a combination of research and action. This means collecting data 

relevant to the situation of interest, feeding back the result to those who must take action, 

collaboratively discussing the data to formulate an action plan and finally, taking the necessary action. 
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The OD action-research model of change is not a ―one-off‖ event which ends when a change has 

been completed. It is an iterative or cyclical process which is continuous. The components of the 

model- diagnosis, data gathering, feedback to the client group, data discussion and work by 

the client group, action planning and action – may be used to form each of the phases which 

make up a typical OD process. On the other hand, these components may, collectively, form cycles of 

activity within each stages of the OD process 

                                                                                                                              

Compare the following three different types of change; 

Unplanned change – It could be characterized as reactive or natural. The organisation is behaving 

as a boat on the sea without a tiller. This is what we want to minimise but never can avoid. 

Planned change – This type of change is characterized by pro-active behaviour-. We try to create the 

future. This is what we strive for and can achieve to some degree. 

Imposed change – The behaviour of the organisation is reactive. Forces outside, in the environment, 

impose changes. This is what we will be victims of if we are unsuccessful in being proactive. 

 

8. PHASES OF OD 
 

As we have seen, there are many different process models for OD, even though they are consistent 

regarding the approach to change e.g. emphasising on processes, comprises of organisational 

learning, deals with change over a medium to long term, involves the organisation as a whole, 

develops teams, predict the top-management and support and concentrates on planned change. The 

process will inevitable include stages such as; 

 

 An organisational assessment 
 A vision statement  
 A gap analysis 
 A vision for change 
 Action Planning 
 Implementation 
 Assess and reinforcement of change/Monitoring and Evaluation 

 

In simple terms, questions that need to be answered in the process and at the various stages are; 

 

 What are we? 
 What do we want? 
 How do we fill the gap between what we are and what we want/need to be? 
 What do we do in order to fill the gap between what we are and what we need/want to 

be? 
 What will be done? 
 Who will do it? 
 When will we do it? 
 Who are we here for? 

 

Below is a general OD change model. It is described here to give a concrete example but also to 

show that what an OD change model need to entail in broad terms. There are also a number of 

different tools and methods to use for the different stages:  

 

Step 1. 

The present and the future (Organisational assessment and Vision Statement) 

 

1a: 

Diagnose current situation outside and inside the organisation at an individual, group and 

organisational level (Organisational assessment). 
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Diagnose current situation and inside the organisation at an individual, group and organisational 

levels. The data gathered should capture and include those things which form barriers to 

organisational performance as well as those which contribute to organisational success. 

Example of methods and tools to use is: SWOT, PEST and Winds of Change) 

 

1b: 

Develop a vision for the future (Vision Statement). 

Develop a vision for the future. What do we want to be? In lets say, 5 years from now, how do I want 

my organisation to look? 

 

 

Step 2: 

Make a Gap-analysis using the information from the organisational analysis and the vision statement. 

We now know what we are and what we would like to be. 

 

Step 3: 

Develop a vision for change. 

This stage process the feedback from the previous stages. The process of gaining commitment to 

change is fundamental. The action-research cycle of collecting and analysing data and feeding back 

the results should be maintained here, as in the previous stages. There must be an emotional 

readiness for change, which is based on developed commitment to the change in question. 

 

Step 4: 

Develop an Implementation Plan 

The process of developing an action plan for change should be done through consultation and 

collaboration with those who will implement the change, thus reinforcing the change. 

It is important that the action plan will be; 

 

 Relevant – Activities are clearly linked to the change goals and priorities 
 Specific – Activities are clearly identified rather than broadly generalised 
 Chronological – There is a logical sequence of events 
 Adaptable – There are contingency plans for adjusting to unexpected forces. 

 

The following organisational subsystems can be included; 

 

 Top management 
 Management-ready systems: those groups or units known to be ready for change 
 ―Hurting‖ systems: a special class of ready systems n which current conditions have 

created acute discomfort 
 New teams or systems: units without a history and whose tasks require a departure 

from old ways of operating 
 Staffs: subsystems that will be required to assist in the implementation of later 

interventions 
 Temporary project systems: ad hoc systems whose existence and tenure are 

specifically defined by the change plan 
 

The Implementation Plan needs to answer; who will do what, how, in what way and when? 

The implementation plan needs to have sub plans: 

 

 Resource Plan & Budget 
 Information Plan 
 Time Plan 
 Risk Analysis 
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Step 5: 

Assess and reinforce the change/ 

Monitor and evaluation 

In order to assess, reinforce, monitor and evaluate the implementation and the organisational change, 

these activities need to be planned as well. Before the implementation gets started we need to know 

when assessments should be done, what we shall assess etc. The same is for the reinforcement, 

monitoring and evaluation. Different kind of evaluation can be done. We can evaluate the immediate 

notion of groups and subsystems within the organisation as who they perceive the change which is 

taking place. But to measure and evaluate the effect of the change we need to use other tools and 

wait longer. Some tools to be used for these different interventions are; 

 

 A survey or cultural audit 
 A Performance Audit 
 Interviews with individuals and groups, internal and external 
 An examination of turnover and absenteeism  
 Comparative analysis of group performance in terms of task achievements and leader 

performance 
 

In regards of reinforcing and consolidating the change, a real danger in the process of organisational 

change is the failure to carry it through sufficiently far. The new order, resulting from any change, 

needs to be institutionalised. Ways of recognising and rewarding desirable behaviours and attitudes 

need to be devised to demonstrate that the organisation is serious about the change strategies that 

have been set.  Staff training and development needs to re-orient itself to the needs of the new vision 

and the changes which help guide its attainment. This is particularly important with regard to middle 

managers. The action-research model of data collection, data analysis and feedback for action is just 

as important at this stage of OD as at any other stage. 

 

The larger or more fundamental a change process is, the more important to recognise sub goals on 

the way or short-term wins. It is not only important to recognise when certain steps are achieved but 

also to reward individuals, groups or sub systems. 

Kotter for example identifies six ways in which short-term wins can help organisational change: 

 

 Provide evidence that sacrifice are worth it 
 Reward change agents 
 Help fine-tune vision and strategies 
 Undermine cynics and self-serving resisters. Clear improvements in performance make 

it difficult for people to block needed change Keep bosses on board. Provides those 
higher in the hierarchy with evidence that transformation is on track. 

 

There are many more ways to recognise, reward and ―help‖ the transition forward. Make sure to 

adjust to the individual organisation or environment. 

 

9. WHAT MAKES OD WORK & NOT WORK? 
 

One of the well-documented findings from studies of individual and organisational behaviour is that 

organisations and their members resist change. In a sense, it is positive. It provides a degree of 

stability and predictability to behaviour. It might stimulate a healthy debate and prevent chaotic 

randomness. But on the other hand, it hinders adaptation and progress. 

It is also known that approximately 90% of all change projects never gets implemented. There are 

numerous reasons to why this is happening, or rather, not happening. 

 

There are organisations that are ―change fatigue‖. They have experienced so many change projects 

or the alike. The notion among the staff is that chaos or perhaps nothing came out of the project, only 
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a lot of time was spent on things far away from the ordinary duty. And the organisation has not 

become more effective and efficient.   

 

When embarking on any kind of long lasting change it is important to remember and take into 

account, that we are about to deal with ―something‖, the organisation, which is organic and dynamic 

and alive. The organisation we set ahead to change has its culture, its specific history and its specific 

internal and external environment. It is also ―business as usual‖ along the way and during the change 

process the organisation and its people will have to continue to deliver its services or goods - produce 

outputs. 

 

This dilemma, or aspect is often underestimated or ignored and the task ahead therefore becomes 

overwhelming and too difficult. As a result the change process comes to a halt, either by decision or 

just by itself, it dies out.  

 

There are other reasons why a change process comes to an end beforehand. An external 

environmental change, such as change of Government, decision to close down the organisation, 

changing of the CEO or any other major change might force the change project to come to an end. 

 

In this paper a number of prerequisite and underlying factors for possible change has been described 

and explained. 

Let us pin point a few more criteria and crucial factor, especially within the public sector, for making 

OD work: 

 

Common goals – Everybody understands the need for change and have an understanding of the 

direction of change. There is open dialogue, resulting in both enhanced acceptance of the goals and 

prepares the grounds for necessary changes regarding responsibilities, roles, steering mechanisms 

and work routine. 

 

Committed management – Management of the organisation is involved. This involvement gives 

important signals to the organisation that the OD work is of strategic importance and should be seen 

as a long term investment. Management gives legitimacy to discuss the basis of the OD and there of 

the change process. 

 

Employee participation – Everybody that are affected by the change must be given opportunities to 

participate in the development of ideas and solutions. 

 

Holistic view – Interplay between changes in the goals of the organisation, structure of management, 

competence, organisational structure, work procedure and technology. 

To be able to accomplish a more effective organisation, vision, perspectives and suggestions must be 

implemented. Changes in attitudes and work procedures will be visible when the new ideas have 

been accepted by those people affected by the change. Successful OD takes time, which means that 

it takes long time to change behaviour. 

 

To facilitate OD, focus must be displaced from solely WHAT should change to HOW the change 

process can be facilitated. Those people that lead and are engaged in the change work both need 

good knowledge of how change ideas can be developed and anchored in the organisation and how 

these ideas can be transformed into suggestions about implementation e.g. a new way of working. 

 

OD competence and change within a public organisation must include understanding, knowledge and 

ability about; 
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Understanding: Why change 

Agencies must be able to capture demands, conditions and possibilities formulated by the 

environment. Agencies must be aware of strengths and weaknesses in the on-going activities. 

Successful OD emanates in understanding why he change is needed and anticipates an examination 

of the visions and goals that are going to guide the organisation. 

 

Understanding: What should change? 

Agencies must understand and be able to decide upon WHAT should be changed in the agencies 

activities. Good analytical skills are needed in order to be able to translate the environments change 

demands to appropriate areas of measures within an agency. It is important that agencies consider a 

holistic view of change and consssssid3ring the specific problems and opportunities in the agency 

being able to focus the OD work to the ―right‖ areas of development.  

 

Knowledge: How should it change? 

One needs knowledge of HOW changes can be implemented and in which ways they can be 

implemented effectively. In this lies knowledge of how one initiate, develops and conducts big projects 

as well as smaller projects and change activities. It is also necessary to have knowledge of theories, 

models, methods and ―tools‖ for OD and change. 

 

Ability: OD and change in practise 

Is the ability to implement changes – see to that ―something happens‖? This competence is necessary 

if the changes will not just remain written on a paper. This competence is related to individuals. 

Change leaders, facilitators and change agents must have good ability to create commitment and 

participation among the people that are affected. They must answer to demands and handle such 

difficulties that are characteristics of OD, change processes. 

 

10. OD TOOLS, TECHNIQUE AND METHODS FOR ORGANISATIONAL CHANGE 
 

In order to develop plans and in order to fill the plans with content and workable indicators and 

activities, there are various tools and methods to use.  

 

Any plan which talks about an activity to take place, or a change to take place, is a consequence of a 

process of hard work. These kind of plans, that talk about what, when, who and how, should happen 

is a result of participatory process where people have been involved.  

 

Plans can have different features and consists of different sub parts. The plan or plans is a tool to 

help us know about what will take place, the time allocated, the resources available, who will do what, 

what hinders could be calculated, what risks can be predicted an dhow do we know if we succeed? 

 

Other question to answer is; 

 

 Which is the goal for our work? 
 Which methods will be used for various levels (organisational level, group level and 

individual level)? 
 What hinders can we predict? 
 How do we deal with resistance? 
 Which resources are necessary? 
 What kind of resources is available? 

 

Below we will focus on Action Planning, Risk Managements and plans for Monitoring and Evaluation. 

 

Action and implementation planning 
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At this stage we have done the Organisational analysis, the Vision statement and the Gap 

analysis. From theses plans we should now be able to identify what needs to be done. The Action 

Plan will pin point the activities (what shall be done), how shall it be done and who will do it. 

 

Use the ―5 Ws‖ to help develop the plan 

 

 What shall we do? 
 When shall we do it? 
 hoW shall we do it? 
 Where shall we do it (different arenas) 
 Who is doing what? 

 

The following practical steps should be considered:  

 

 Identify the activities  
 Plan the starting and completion dates  
 Estimate the duration of each activity  
 Prepare the schedule (Gantt Chart can be drawn)  
 Modify the schedule as necessary  
 Distribute the schedule to all team members 
 

 

Aim   

Objective   

Strategy   

Activity Methodology Responsibilit

y 

Timefram

e 

Resource

s 

    

1.             

2.             

3.             

4.             

5.             

6.             

 

Work Breakdown Structure 

Allocation of Tasks 

 

TASK  

    Activity 

1 

Activity 

2 

Activity 

3 

Activity 

4 

Activity 

5 

Activity 

6 

Activity 

7 

Persons 

A 

 

X 

x   x X   X 

Persons 

B 

x x       X   
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Persons 

C 

 

X 

X   x   x x 

Persons 

D 

x   X   x     

 

If a comprehensive plan, like the ones above are used, the action plan and implementation plan is 

merged into one. To do that could be of considerable advantage because it gives a more clear and 

comprehensive picture of the change ahead. 

 

Follow up/Monitoring 

To monitor is to assess if we are on track, if we are doing what we said we should do etc. The 

monitoring is two-folded; it is both the process and the content that is reviewed. It is important to 

decide and plan already from the beginning what shall be monitored and in what way. It is by follow 

up the work, that problems, hinders and or possible failure can be discovered and managed. It is 

therefore advisable to develop both a Monitoring plan and a Risk plan, 

 

 Monitoring and Evaluation are tools for measuring the progress of a project/process as it 
matures from one stage to another. 

 

 Monitoring is a step by step, routine checking on project/process inputs and outputs during 
the implementation. 

 

 

 

ACTIVIT

Y 

 

RISK 

 

PROBABIL

ITY 

 

CONSEQUE

NCE 

 

PRIORITY/SC

ORE 

 

RESPON

SE 

 

MITIGATI

ON 

 

       

       

       

       

       

       

       

       

 

 

1 = Very unlikely 1 = Surmountable 

5 = very likely 5 = Catastrophic 

 

SCORE = Likelihood x Consequence 

 

Evaluation 

Simplified, the monitoring is a description about different actions and activities and evaluation is the 

explanation and justification of these actions/activities. As mentioned above, monitoring is done 

during the work/project or process. But the evaluations are an analysis done afterwards.  In an 

evaluation the analyses is core. The evaluation can be done on various levels and measure different 

things e.g. the decision making process, the implementation, achievements in relation to goals and 

objectives and the effects. 
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It is important to decide beforehand what is to be evaluated as for example, opinions, results or 

effects. 

Evaluation looks at the attainment of goals and objectives and the impact. The evaluation could also; 

 

1.suggest solutions to problems identified in project implementation and operations. 
2.compare of the project objectives with the project‘s actual results achieved. 
3.account for specific actions and their consequences. 
4.serve as an ongoing process of monitoring 

 
 
APPENDIX 1 

ASSESSMENT TOOL FOR ORGANISATIONAL CULTURE 
For each dimension, tick 1 if you consider the situation resembles very much the left statement. If the 

situation is more towards the left than the right statement, but not fully, tick 2. If the right statement 

captures the situation tick 4 and if it is more towards the right statement than the left, but not fully, tick 

3. E.g. if I consider our organisation not completely, but more process oriented than Result oriented, 

then I tick 2. 

 

 1 2 3 4  

Process oriented 

How things are done, correctness, 

procedures, risk averse, routine, 

decisions by group, change takes 

a long time 

 

    Results oriented 

Outcomes matter more than 

process, every day is different, 

risk, thinking outside the box, 

decisions by individuals, quick 

change 

 

Employee oriented 

Organisational concern for 

employee welfare 

 

    Job oriented 

The job matters more than 

anything, delivery, doing things on 

time 

 

 

Parochial 

Strong organisational 

identification, loyalty to the team, 

department or organisation 

 

    Professional 

Strong professional loyalties, 

resistance to corporate initiatives 

 

Open system 

Diverse, influenced by 

stakeholders, service delivery 

through partnerships, enabler 

rather than provider 

 

    Closed system 

Difficult to join, glass ceilings, 

cliques, change is 

internally driven, plans and targets 

proliferate, provider rather than 

enabler 

 

Loose control 

High discretion roles, freedom to 

experiment and innovate, flexible 

working practices 

 

    Tight control 

Micro management, high degree of 

measurement, enforcement 

policies and procedures, hierarchy 

 

Pragmatic 

What matter s is what works‘, 

flexibility, customer orientation, 

    Normative 

Correct practices, the way we do 

things round here, rules an 
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diversity and tolerance 

 

regulations, homogenous 

language and practices 

 

 
 

ASSESSMENT TOOL FOR INDIVIDUAL MANAGERS 
 

My manager Alwa

ys 

Often  Rarel

y 

Neve

r 

Ideas on how to change my 

behaviour 

sets me clear work goals      

trusts me to get on with 

my job; 

     

gives me the support I 

need; 

     

encourages me to make 

my own decisions; 

     

recognises good 

performance; 

     

treats staff fairly;       

demonstrates the 

importance of valuing 

diversity 

     

deals with poor 

performance  

     

listens to my ideas and 

suggestions  

     

encourages me to look at 

my own learning and 

development 

     

keeps me well informed      

values my contribution;       

gives me feedback on 

my performance 

     

supports me      

 

 

ASSESSMENT TOOL FOR MANAGEMENT GROUPS 
 

 

To what extent do you think 

senior management is 

Alwa

ys 

Often  Rarel

y 

Neve

r 

Ideas on how to 

change their 

behaviour 

Leading the organisation in the 

right direction?  

     

Providing a clear sense of 

direction? 

     

In touch with the needs of the 

citizens/clients?  

     

Taking the right decisions for the 

organisation? 

     

In touch with staff opinion?      
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Good at understanding the 

problems staff face? 

     

Approachable? 

 

     

Knowledgeable in their area?  
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Abstract 
Article will be focusing on Estonian transition experience from 1991 to 2008. Article will first introduce 
the starting condition both in Estonia and surroundings, which will support later analyze of reforms 
efficiency. It will be followed by overview of main goals during transition and overview of main 
reforms.  
The role of soviet past and European integration will also be analyzed as a crucial variables during 
the transition. Finally, article will also focus on question of transition results in a long run – when 
looking back, have transition reforms been successful. 
Article will end with concluding suggestions for countries which want to learn from Estonian 
experience.  
 
Introduction 
After re-independence Estonia chose fast and radical path from soviet reality to market economy, 
democratization and social modernization. There was limited knowledge to implement the reforms, 
but it was compensated with belief and optimism to long term results, even when reforms caused 
heavy social cost in short term. The results achieved in sectors were one side better than expected 
granting the fast access to the EU and NATO, but also caused later long term problems in human 
development level and social stability.  
Specialty of Estonian transition was, that it was focusing on some social aspects (which eventually 
were successful) and avoiding reforms in other areas. For example building up market economy was 
fast and effective, but building up civil society with strong NGOs, has not succeeded during 18 years. 
After 18 years of reforms Estonia still has one of the highest HIV rate, suicide rate, prisoners rate per 
capita in the EU. Simultaneously Estonia also has one of the highest economic openness, labor 
mobility and attractive tax level in the EU. 
Eventually Estonian political, social and economic reforms have given a good ground for studying 
transition logic and process in the CEE.  Estonian example is also valuable as the starting positions, 
the challenges, the capacity to change, and the initial objectives were quite different from most of the 
Western European countries, except, for example, Portugal, or Spain (OECD, 2005), offering an 
alternative model for future reformers in the region. 
Later attempts to repeat or copy Estonian reforms in Georgia, Ukraine and Kosovo have proved that 
having successful reforms at home state is only half of experience necessary for assistance, 
especially when global trends have changed to more complicated. On the other hand exporting 
reforms has always been complicated and there are less successful examples than failures. 
 
1. Socio-economic, starting position and developments during the transition 
The Republic of Estonia has 1.341 million inhabitants (January 2008), dispersed over 45,227 square 
kilometres. Since regaining its independence in 1991, Estonia has, in comparison with the other CEE 
countries, pursued a unique and radical reform strategy for establishing a functioning democratic state 
(Aslund 2002). The reforms have had a strong market-oriented focus. The absolute size of GDP per 
capita is relatively modest: 17 600 EUR in 2007. Estonia has enjoyed constant economic growth until 
2007 when it reached 7.1 % per cent. In 1996, the Estonian GDP per capita amounted to 
approximately 34.8 % of the average in the EU25 countries and, when joining the EU in 2004, 
Estonian per capita GDP reached 51.2 % of the EU25 average of 6 266.6 EUR in the current 
exchange rate (Staehr 2004: 55; Eurostat 2006; Estonian Statistical Office 2006). In 2007, Estonian 
per capita GDP in Purchasing Power Standards constituted around 70.8 % of the EU27 average 
(Eurostat 2008). 
One of the first steps after regaining independence was the opening up of Estonia‘s economy to 
international economic influences with the aim of attracting foreign direct investments for restructuring 
the economy and diminishing interdependence from Russia. The most important reforms included the 
introduction of a legal framework, opening up for FDI in 1991, allowing foreign interests to partake in 
the privatisation of large-scale businesses (since 1992), and the introduction of a simple tax system 
that was expected to give incentives for investing in the Estonian economy (Staehr 2004). Openness 
to international influences has meant that Estonia has had a substantial current account deficit since 
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1994, reaching over 23.7 % of GDP in 2007, mainly due to the negative foreign trade balance 
(Ministry of Finance of Republic of Estonia 2008). Throughout the transition period, Estonian foreign 
trade has been oriented towards the EU member states. 
From 1990 to 2000, the population of Estonia decreased by 13 %, because of the emigration of 
Russian families and due to the decline in the birth rate (Estonian National Development Plan 2004–
2006: 96). As of 2007, ethnic Estonians accounted for 69 % of the population, with Russians being 
the second largest ethnic group, constituting approximately 26 % of the population (Estonian 
Statistical Office 2008). The heterogeneity of the Estonian population and the increasing social 
differentiation have been the main challenges in developing Estonian social policies (Lauristin 1997). 
The increasing social inclusion has been claimed to be one of the major social issues since the 
second half of the 1990s (Estonia‘s National Action Plan for Social Inclusion). Estonia‘s Gini 
coefficient has been set at 33.5 (2006), and 19.5 % of the population lived below the poverty line in 
2006. Another concern in social policy has been unemployment, which increased rapidly at the 
beginning of the transition and again after the Russian economic crisis (peaking at 14.2 % in 2000), 
but which has been constantly falling since then as a consequence of economic restructuring and 
constant economic growth (Staehr 2004: 56–57). In 2007, the unemployment rate was 4.9 % 
(Estonian Statistical Office 2008). As a response to rising inequalities among the population and the 
declining birth rate, governments have pursued substantial institutional and social reforms, for 
instance, transformation of the pension system into a three-pillar system in 1998–2002, and the 
introduction of the Parental Benefit Act in 2004. 
Estonia was the first country to break out of the rouble zone in June 1992 and to establish its 
independent currency to distance the country from the Soviet Union. Estonia committed itself to a 
balanced state budget, disavowing both monetary policy and public borrowing – a commitment that 
has been followed, except for the period 1998–2000. The currency board system, together with 
completely free trade and minimal government interference in foreign trade, has contributed to making 
Estonia the freest trader and one of the least corrupt post-communist countries (Aslund 2002: 209–
210). 
The main innovation in Estonian tax policy has been the introduction of flat income tax in 1994. 
Estonia has abstained from all foreign trade taxes. VAT of 18 per cent has been Estonia‘s main tax. 
Estonian governments have opted to reduce the tax burden of both companies and individuals, as in 
2000, corporate income tax on reinvested profits was abolished and in 2004 a gradual reduction of 
individual income tax was introduced (EBRD 2002: 142; Staehr 2004: 50). Total government 
revenues as a percentage of GDP has been around 40 % since the mid-1990s. 
 
2. The political system: problems and challenges 
In Estonia, it is not possible to talk about deep historical state traditions and the gradual emergence of 
modern forms of government. Although the foundations had been laid for the development of a 
professional and stable public administration during the first period of independence (1918–1940), not 
much of it survived Soviet occupation (1940–1991). 
According to the Constitution (1992), Estonia is a parliamentary democracy, with a unicameral 
parliament, the Riigikogu. The 101 members of the Riigikogu are elected for four-year terms in free 
elections, by secret ballot, on the principle of proportionality. The formal Head of State, the President, 
has mainly a representative and ceremonial role. Since 1991, there have been five parliamentary 
elections and four elections to the office of the President of the Republic. From 1991 to 2008, twelve 
changes of government have taken place. None of the coalitions has been able to stay in power for 
the entire parliamentary term; the most resilient holding the record of 2 years and 10 months. Estonia 
has been governed by minimal winning coalitions consisting of at least two and more parties. 
Estonia is a unitary state with decentralised central government and one-tier local government. The 
country is divided into 15 counties and into 227 local government units (towns, municipalities). County 
governments are representations of the central government with the task of implementing government 
decisions at the regional level. 
 
One of the main challenges in Estonia has been posed by the desire to jump straight into having 
modern management systems without previously establishing a solid base – the classical 
hierarchically-structured public administration. The central aim in Estonian public administration has 
not been to build a solid ground for democracy but to improve the efficiency of public institutions. 
Each government of independent Estonia has, with greater or lesser success, dabbled in public 
management reform as ―public management is always a part of the broader agenda of public 
governance‖ (Pollitt and Bouckaert, 2004: 2). However, every change of government has also brought 
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new views. Yet, as a consequence of the policies adopted by successive neo-liberal governments, the 
underlying theme behind government reform initiatives has been decreasing the role of the state. 
Everything associated with the state had a bad reputation during the Soviet era. Drechsler (1995) 
argues that ―Estonia‘s most serious problem is probably that there is no prevailing state identification 
on the part of her citizens. There is no étatisme at all, not even a concept of state. While this might 
actually sound attractive to the opponents of ‗state‘, it leads to serious problems that Estonia cannot 
afford. These include the lack of automatic citizens‘ loyalty, co-operation within the government, or 
true respect for legal or administrative decisions.‖ (Drechsler 1995: 112) 
Such an anti-state attitude has contributed to the development of ideas based on the minimal state. 
Moreover, the early years of transition coincided with the New Public Management (NPM) fashion in 
the West. The NPM ideology sat well with countries that were abolishing their one-sector economies 
and carrying out large-scale privatisations. NPM ideas have prevailed in various public administration 
reform concepts and strategies originating in the second half of the 1990s. Currently ―Estonia is one 
of the CEE countries closest to NPM reforms‖ (Drechsler 2003: 36). NPM principles are also 
corresponding to general cultural attitudes (suspect of central authority) and the mood of the main 
actors – politicians, emerging businesses, the people at large (Temmes et al 2005: 73). A certain 
over-idealisation of the private sector (and free market) is still prevailing today. Massive privatisations 
have led to the selling off of strategic enterprises, such as the railways (in 2001 until its re-
nationalisation in 2007) or crucial services such as emergency medical aid without much public 
discourse or market-testing.  
 
Several authors have questioned the suitability of NPM principles and tools to the transition countries. 
―In Central and Eastern European (CEE) transition countries…public administration has had to face a 
special challenge because both the creation of a political democracy and the implementation of the 
principles of efficiency and effectiveness have become crucial tasks of modernisation at the same 
time‖ (Jenei and Szalai 2002: 368). Without having basic public management frameworks in place, 
there has already been pressure to reform the not-yet-existing management practices. ―NPM is 
particularly bad if pushed upon transition and development countries because if it can make any 
sense, then it is only in an environment of a well-functioning democratic administrative tradition‖ 
(Drechsler 2005: 101). As argued by Schick (1998: 124), ―the greater the shortcomings in a country‘s 
established management practices, the less suitable the [NPM] reforms‖. Other authors even point 
out the need to decrease the level of NPM activities in order to establish support and trust. ―The 
extent to which the public organisation succeeds in restoring or enlarging societal and/or political 
support may result in a decrease of NPM-like or political pressure, or in an increase or at least a pres-
ervation of resources, tasks and autonomy.‖ (Verhoest et al 2007: 486). Peters (2001: 176) concludes 
that ―once a so-called Weberian administrative system is institutionalised, then it may make sense to 
consider how best to move from that system towards a more ‗modern‘ system of PA.‖ 
Despite the above-mentioned concerns, various NPM-related ideas have been promoted by Estonian 
public organisations since the second half of the 1990s, including for instance, decentralisation, 
privatisation, contracting out, customer orientation, performance management, quality management 
and performance budgeting. As the Estonian state apparatus is decentralised to a high degree, most 
tangible reform ideas have been developed by individual public organisations. 
Development of democratic institutions has formally taken place in Estonia. However, the political 
parties are, as yet, unable to carry out adequate policy analysis. This has led to a situation where 
politicians are unable to set strategic goals, which, in turn, has given more power to the executive. 
Although both politicians and civil servants have had more than a decade of experience in elaborating 
many new policy proposals, there is still no general culture unconditionally requiring serious analysis 
to precede the adoption of a new regulation or policy (Randma-Liiv 2005). In addition, as the whole 
society has been undergoing a number of rapid and radical changes, it has been relatively easy for all 
social groups (including the political parties, civil service and civil society organisations) to accept new 
initiatives without any major criticism. Such a speedy approach, which was accelerated by the 
pressures of EU accession, left fewer resources for the analysis of new policies. 
 
It is unlikely that a newly democratic country with a multi-party system, unstable political coalitions 
and developing political system reaches easily a broad political consensus over the content of 
administrative reforms. Nevertheless, analysis of the programmes of the main Estonian parties and 
the coalition agreements enables to distinguish between the two periods in regard to administrative 
reforms. 
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First, in the first half of the 1990s, political parties in Estonia concentrated on broader administrative 
issues that a transition country must resolve. The most important priority was to secure democratic 
decision-making processes through broader structural and administrative reforms: 

• in the early 1990s, the utmost goal of all political parties was to build up necessary institutions 
for an independent state. This included the introduction of new functions and the development 
of entire policies and institutions literally from scratch (e.g. armed forces, border guard, 
diplomatic service, central bank, foreign and security policies); 

• parties emphasised the importance of finding a suitable balance between the private and 
public sector by optimising the functions of the public sector (through privatisation, regulating 
and abolishing monopolies etc.); 

• attention was paid to the need to clarify the division of functions between the state and local 
authorities through granting more autonomy and financial independence to local governments; 

• introduction of a modern legal and administrative framework for the civil service by the 
replacement of the Soviet patronage by merit principles. 

Second, party programmes and coalition agreements enforced, from 1999 onwards, indicate a shift in 
the context and substance of administrative reforms prescribed. Still, the relationships between 
central and local governments and the autonomy of the latter have been important issues but the 
reform proposals and programmes have become more specific and thorough: 

• more emphasis is placed on the quality and accessibility of public services (through 
introducing standards for public services, instituting one-stop-shops, engagement of 
customers and third-sector partners in the decision-making processes etc.); 

• also, the issues of accountability (both political and administrative) and control in the public 
sector have gained importance, resulting in proposals for increased openness in 
administrative decision-making (through fighting corruption, regulating the politicisation of 
administrative corps, adopting the Government Information Act etc.); 

• in addition, there have been a number of proposals for cutting costs in the administrative 
system (through emphasising the productivity of the administrative actions, the quality and 
number of civil servants, freezing administrative costs etc.). 

The most influential political party in proposing extensive administrative reforms has been the Pro 
Patria Union that was a leading member of the coalition government (Pro Patria Union, the Estonian 
Reform Party and People‘s Party Mõõdukad) from 1999 to 2002. Under the title ―Country for its 
Citizens‖ the coalition parties agreed to strive towards cutting red tape, enhanced use of ICT 
applications in public administration, and reducing corruption within the civil service. 
 
More recently, the most active political party in proposing extensive administrative reforms was Res 
Publica, which was established prior to the 2003 parliamentary elections. As a result of their promises 
to radically change the political and administrative decision-making culture in Estonia, Res Publica 
took the leading position in the government after the elections. In the party programme adopted in 
2001, Res Publica‘s underlying values in public administration included the aim to make the use of 
state money more goal-oriented and efficient (through performance-based budgeting, as well as 
measuring and controlling the achievement of goals), creating openness and control over quality in 
the provision of public services (through the adoption of citizen charters, granting citizens the right to 
turn to an independent ombudsman in case of unsatisfactory service provision etc.). The same ideas 
were carried over to the coalition agreement in 2003 sealed between Res Publica, the Estonian 
Reform Party and the Estonian People‘s Party prioritising the adoption of service charters and 
creating one-stop-shops, freezing administrative costs and reducing the number of civil servants. 
 
However, after the political turmoil in 2005, Res Publica lost its position in government without 
achieving any of the stated goals in public management. The succeeding coalition placed less 
emphasis on administrative reform as their coalition agreement (sealed between the Estonian Reform 
Party, the Estonian Centre Party and the Estonian People‘s Party) included only very limited ideas 
about public management, mainly related to guaranteeing universal accessibility of public services. 
The coalition in power after the 2007 general elections (Reform Party, Pro Patria and Res Publica 
Union, and Social Democrats) has not paid systematic attention to public management reforms. 
 
In conclusion, it can be said that the ideas of public management reform presented by the political 
parties have changed over the years from more general and vague statements to more systematic 
and comprehensive reform proposals that have been undermined by political instabilities and the 
coalition-seeking nature of the political system. 
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The role of International organisations 
After regaining independence, the question for Estonia was not so much about reforming, 
restructuring or downsizing public institutions, but rather of building the state in the first place. ―The 
internalisation of transition countries has followed a specific model in which foreign aid, in the form of 
imported expert knowledge, has had an important role in transition analysis‖ (Temmes et al 2005: 69). 
In transition countries, the shortage of human and financial resources, as well as the urgency to find 
solutions, have made the use of foreign expertise very important (Randma-Liiv, 2005b). Estonian 
public management reform practices have been influenced by relevant solutions in Germany (legal 
framework, in particular), the UK and the Nordic countries (individual management tools) as well as by 
a few international organisations (the World Bank and IMF, in particular). However, ―although certain 
influences from various model countries are acknowledged, the major decisions about the design and 
operation of Estonian public administration have remained ―home-grown‖‖ (Randma-Liiv, 2005b: 484–
5). Whereas policy transfer was an important policy tool in the 1990s, this has been gradually 
replaced by a more knowledgeable process of policy-learning in more recent years.  
 
Influence of the European Union and integration process 
It is hard to underestimate the impact of the EU on Estonian political and public administration 
developments. Joining the EU was seen as a symbolic return to Europe, based on the concepts of 
‗catching up‘, adaptation, and harmonisation (Lauristin and Vihalemm 1997). Hope and desire to gain 
EU membership was one of the major incentives to foster process in various policy fields, including 
public management reforms. 
Systematic EU-related activities began in Estonia in December 1993, leading to accession on 1st 
May, 2004. While the main issue in the previous EU enlargements revolved around the willingness of 
candidate countries, the ‗Eastern enlargement‘ was centred on candidates‘ ability – the capacity to 
cope with the obligations of membership. Before the actual accession, candidates were expected to 
demonstrate that the EU could rely on them to implement its decisions and policies, and effectively 
apply the acquis communautaire. There had been no assessment of existing administrative systems 
of candidate countries during the preparation of the previous accessions (Grabbe, 2001). The 
European Commission evaluated candidates‘ progress towards accession from 1997 to 2003. For 
instance, the EC progress report of 2000 concluded that Estonia‘s progress in modernising its public 
administration was limited (European Commission, 2000)—the need to strengthen administrative 
capacity was found in almost every chapter of the acquis. Although the EU paid considerable 
attention to the administrative capacities of the candidate countries, it did not provide a specific model 
for the organisation and functioning of public management. In keeping with the principle of 
subsidiarity, public administrations are within the competence of national governments. However, as 
also argued in an OECD report, there has been a ―strong indirect link‖ between the processes of 
European integration and administrative modernisation in CEE candidate countries (OECD, 1998). 
In Estonia, Europeanisation has influenced both the institutions and functions of central government. 
Some institutions have been founded to administer the structural funds (such as the Estonian 
Agricultural Registers and Information Board), whilst others have been substantially strengthened (the 
Environmental Investment Centre and the Ministry of Finance). Europeanisation has also affected 
several functions distributed across central government institutions. The preparation of the National 
Development Plans has influenced the general framework of strategic planning. In addition, the 
development of internal audit functions throughout government institutions has been substantially 
shaped by the EU. Finally, there are institutions whose administrative capacity was systematically 
strengthened during the accession process, often as a result of critique provided in Commission 
reports. Such institutions include the Tax Board, the Data Protection Inspectorate and the Consumer 
Protection Board. Finally, the EU accession process in Estonia had a broader impact on the country‘s 
public management by improving a coordination culture (Viks and Randma-Liiv, 2005). 
Despite certain positive examples, accession to the EU had a limited impact on the Estonian public 
management reforms. As internal motivation for administrative reform proved insufficient, external 
factors (mainly related to EU accession) also failed to provide any stronger motives for a consciously 
developed and systematically implemented public management reform. Thus, accession to the EU 
may only have speeded up certain developments in Estonian public administration, but not provided 
structurally innovative solutions. 
 
National political culture in transition 
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As of spring 2008, only 15 % of the Estonian population trusted political parties and 36 % of the 
population trusted Parliament (National Report for Eurobarometer, 2008). The most trusted 
institutions in Estonia are the Defence Forces, the Police, Television and Radio (Ibid). While in many 
other European countries, trust in the European Union tends to dominate over trust in the national 
government, this situation did not apply to Estonia during the first years of membership. This just 
started to apply in 2007/2008. Currently 69 % of the population trusts the European Union and only 66 
% of the population trusts the Estonian Government (National Report for Eurobarometer, 2008). 
Freedom of press in Estonia is rather high, according to both international institutions measuring it 
annually – Reporters Sans Frontieres (RSF) and Freedom House. In 2007, Estonia ranked as 3rd 
among 169 countries according to RSF and Estonia ranked as 16th among 195 countries according 
to Freedom House, captivatingly sharing the same place, amongst others, with the United States and 
Germany. 
Although Estonia is doing rather well concerning corruption perception among post-communist 
countries (in 2007 Estonia was ranked 28th amongst more than 180 countries by Transparency 
International), there have been quite a few cases at the centre of public attention referring to possible 
corruption, both in central and local governments. 
 
3. Elite decision-making 
Glatter (2003: 248) demonstrates that there is plenty of evidence to claim that after democratic 
changes, Communist era elites were far more interested in grabbing assets and property than 
maintaining the old political status quo. Both political and administrative elites changed considerably 
in Estonia in the early 1990s, partly followed by the main slogan of the leading coalition member Pro 
Patria in 1992 ―Clean up the Place‖ Higley and Burton (1989) have distinguished between three types 
of national elite structures: ideologically unified elites, consensually unified elites and consensually 
disunited elites. The authors claim that consensually unified elites sharing tacit consensus about the 
rules of the game and the rules of political conduct are a prerequisite for a stable democracy. The 
independence movement in the late 1990s, as well as accession to the EU, were able to unite 
Estonian elites to a remarkable extent. However, after the emotional events of the ―singing revolution‖ 
in the late 1980s, various elite groups grew apart. 
There was a stark contrast of opinion towards the EU amongst Estonian elites and mass public 
opinion before the enlargement – the former was unambiguously pro-European, and the latter 
considerably Euro-sceptical (Vetik, 2003: 257). An opinion poll revealed that 40 % of respondents 
considered the application of EU standards the same as the elite pursuing their own private interests 
(Kirch 2000). 
In most other political matters, the Estonian political elite are far from being consensually united. 
According to Lauristin (2003: 613), the reasons why Estonia does not have comprehensive and 
effective policies are not just a scarcity of economic resources or poor administrative capacities, but a 
lack of sufficient political support. Rivalry between political parties has led to constant changes in the 
administrative reform agenda as well as to the lack of consistency in the chosen strategies. 
 
4. Pressure from the citizens 
There has not been strong pressure for public management reforms from citizens in Estonia. Although 
the general formal framework for citizens‘ involvement in policymaking is in place, citizens have not 
expressed much interest in shaping policies, particularly when the most important decisions for 
administrative structures and functions were taken in the 1990s. When a country is undergoing rapid 
social changes and the material base for one‘s survival has become uncertain, hard work, money, 
technological development and material possessions are the things that matter most in people‘s lives. 
According to Inglehart and Baker (2000), the value systems of rich countries differ systematically from 
those of poor countries, with wealthier countries tending to support the self-expressive values and 
poorer countries the survival values. 
Pressure from citizens assumes a highly developed civil society. As Lagerspetz et al (2002: 85) state, 
―From the point of view of democratic participation, the task of the Estonian … civil society is not to 
influence the existing channels of participation from ―the outside‖, but to create such channels in the 
first place. In our view, post-modern civic initiatives can only take root in an already fully functioning 
and open democratic constitutional system‖. This is why the citizens of Estonia have not been overly 
active in expressing their views, even in the most ―practical‖ social issues such as pensions or health 
care. According to another study, the main additional obstacles include the lack of time, apathy and 
lack of competence of the interest groups (Lepa et al 2004). Although the Estonian parliament 
adopted the Civil Society Development Concept in 2002, participation of civil society groups in the 
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policymaking process has remained random and rare. A very limited number of more visible and 
stronger interest groups in Estonia are mainly representing business interests. The only non-
governmental organisation which has regularly expressed ideas on public management is the 
Estonian Chamber of Commerce and Industry by constantly arguing for a decrease in the role of the 
state, privatisation, and diminishing of the (already low) tax burden. 
 
5. Chance events 
There have been several crises and scandals in Estonian public administration over the last years. 
However, they have not had any tangible effect on changes in public management. Scandals have 
raised public discussion for a while and perhaps also public awareness of the issues, but they have 
not resulted in a systematic self-evaluation or actual learning process. Scandals have been discussed 
and analysed as single cases or as specific problems of particular organisations, but not within the 
broader context of the Estonian public management system. 
Some of the famous scandals have been the ―environmental scandal‖ in 2006 and ―EU sugar scandal‖ 
in 2005. At the beginning of 2006, two accidents took place with ships near the coast of Estonia, 
resulting in major pollution of the sea. Due to inefficient and slow co-ordination between a few public 
sector organisations, this deteriorated to even more pollution of the coastline affecting heavily wildlife 
on the coast and killing thousands of birds. The ―EU sugar scandal‖ became a public tragedy when by 
the time of joining the European Union, Estonian businesses and individuals had 91 600 tons of sugar 
over the permitted limits. It has been argued that the Government was neither able to properly 
communicate the ―sugar issue‖ to the public before accession, nor was it able to introduce policies 
that would have diminished the scale of the problem. As a result, the Government of Estonia has to 
pay a penalty of 51 million Euros. The cornerstone of both scandals has been inadequate 
coordination between decision-makers and public institutions. Both scandals have also raised 
questions about the capacity of the Estonian public sector to be responsible, accountable and 
effective in making long-term plans and considering the consequences of its (in)action. Neither of 
these cases has resulted in structural changes of administrative or managerial principles. 
The only crisis that has had a more tangible effect on Estonian public management was the Russian 
economic crisis in 1997–1998, leading to the collapse of the Estonian Stock Exchange Market. This 
crisis affected personally many people‘s lives and gave significant cause for the public to demand 
increasing the efficiency of the public sector (and cutting government costs). 
 
6. The administrative system 
According to the Constitution (1992), the executive power in Estonia rests with the government, which 
exercises that power directly through ministries and government agencies. A typical Estonian ministry 
consists of approximately six to twelve departments and fewer than 150 of staff. The organisation of 
the central government is regulated by the Government of the Republic Act adopted in 1995. 
Government institutions include the ministries, the State Chancellery and county governments, as well 
as executive agencies and inspectorates with authority to exercise executive power. A ministry is a 
superior body ranking above executive agencies, inspectorates, and other state agencies. 
Government agencies are accountable to the respective minister, who directs and coordinates their 
activities. According to the Government of the Republic Act, there can be up to fifteen members in the 
Cabinet. A major reorganisation of ministries was carried out in 1993, when a number of ministries 
were merged and new ones created. Although there have not been any structural reforms of similar 
scale since then, the organisational structures of ministries have been far from stable. Most of the 
ministries have passed through several smaller or bigger structural reorganisations during the past 
decade. The everyday running of the current 11 ministries and their agencies is also decentralised to 
a high degree. 
Tremendous changes have occurred, not only in the laws and structures governing the Estonian civil 
service, but also in its personnel. Contrary to the common belief that a significant number of public 
servants in post-communist countries carry the imprint of Soviet legacy, the overwhelming majority of 
Estonian civil servants entered the service during the years of independence and thus were not part 
of the Soviet administrative system. About 77 % of civil servants employed in the Estonian ministries 
and agencies had held posts in the civil service for less than 15 years (2007). In December 2007, 
there were 24 331 civil servants working in Estonia (State Chancellery 2007) among approximately 
600 000 employed persons. 
The law regulating the civil service – the Public Service Act – came into force at the beginning of 
1996. Under the Act, all employees holding positions in state and local government institutions, 
meeting the general requirements, were automatically accorded the official status of a public servant 
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without any exams or probationary periods. The Public Service Act determined the abolition of the 
patronage system and the introduction of recruitment and promotion on merit, competitive 
examinations, salary scales, regular appraisal and common grading throughout the civil service. The 
Act laid down an open, position-based civil service system, where candidates are recruited for a 
particular post and it is possible to enter the civil service at any level of the hierarchy, including the 
senior civil service. It also followed the general decentralisation trend in the central government by 
leaving personnel management to individual ministries and agencies. 
 
Contents of the reform package 
In the first half of the 1990s, Estonian public administration reforms were mainly directed towards 
building up basic structures and systems of the state through restructuring and downsizing the public 
administration system. Since the second half of the 1990s, it is possible to distinguish between a 
more holistic and complex view of the modernisation of the state structures (State Chancellery, 
2004b: 9–13). 
The Estonian Government has introduced two complex strategies for administrative reform over the 
past decade. Firstly, the Cabinet Committee on Public Administration Reform was established in June 
1997, with the aim of working out a general strategy for administrative reform. The outcome of the 
Committee‘s work was entitled A Concept for Public Administration Development, adopted in 1999. 
The Concept states that the public administration reform is aimed at creating an efficient, citizen-
oriented civil service. The main themes, proposed in the concept for the achievement of this goal are 
the following: 
• decreasing the role of the state through privatisation and contracting-out; 
• increasing the policy-making competence of central government; 
• improving the quality of the civil service; 
• improving efficiency and goal-orientation through better coordination, division of functions, 
transparency, internal control and human resource management. 
However, the Concept did not have any noticeable impact on the development of the Estonian public 
administration. Despite the high priority of this Concept and the establishment of the Office of Public 
Administration within the State Chancellery, the programme was not implemented because of the 
parliamentary elections in 1999 and the following change in government (State Chancellery 2004b: 
12–13). The Concept presented a rather simplified view of administrative reform and included neither 
a broad concept for its development nor an action plan for the reform. 
 
Secondly, the Public Administration Reform Programme of the Government of Estonia was formulated 
in 2001. The Programme emphasised five strategic areas for public management reforms. 

• developing local government and regional administration: merging of local governments, 
improving local government budgeting, reviewing division of labour between central and local 
governments, improving local government management, planning and accountability 
mechanisms; 

• optimising the division of functions and co-operation of public institutions: increasing the 
transparency and openness of public administration, increasing the capacity of contracting out 
public services, enforcing the co-ordination and co-operation between government agencies, 
reviewing the division of functions among the ministries, distinguishing between political and 
administrative functions, optimising the functions between ministries and agencies, 
acknowledging the importance of public policymaking and strategic planning, increasing public 
policymaking capability of ministries; 

• budgetary reform, strengthening financial management, internal control and internal audit: 
reviewing and analysing the functions of the public sector, integrating the budget with political 
priorities and programmes, improvement of goal setting in public organisations, strengthening 
internal control and audit, ―letting the managers manage‖ by further decentralisation and 
delegation of duties; 

• developing citizen-oriented public administration: shifting attention from inputs to outputs, 
establishing service standards for the organisations providing public services, creating one-
stop-shops; 

• civil service development: determining the scope of the civil service by reducing the number of 
civil servants, delimiting the guarantees prescribed to the civil servants, reviewing the 
recruitment and selection system and increasing the application of public competitions, 
reviewing the development and training system, reorganising the pay system and motivation 



108 

mechanisms, developing mechanisms to increase the mobility of civil servants within the civil 
service. 

 
Development of an information society and e-government has been considered a central theme in 
several reform plans (e.g. Public Administration Reform Programme of the Government of Republic of 
Estonia, Framework Document for Public Service Development). In these reform plans, much hope 
has been placed on the ―miracle of ICT‖ hoping it will resolve the existing problems. However, ICTs 
cannot solve the problems deriving from illogical set up, missing values, lacking commitment, etc, 
neither do they dissolve ―the need to balance, choose and recognise limits‖ (Pollitt and Bouckaert, 
2004: 161). Nevertheless, sometimes they are able to resolve the contradiction ―which is no doubt 
one reason why they are such a universal favourite as an ingredient of the rhetoric of public 
management reform‖ (Pollitt and Bouckaert, 2004: 170). 
Since the fall of government in 2002 (partly because of the disagreements over the administrative 
reform), the centrally coordinated reform activities were replaced by public administration 
modernisation as a task delegated to a number of individual organisations (Ministry of Finance, 
Ministry of Interior, Ministry of Justice, Ministry of Economic Affairs and Communications, State 
Chancellery) which all had the task of devising strategic plans and reform proposals in their particular 
fields of expertise (State Chancellery 2004b: 11). After the general elections in 2003, two different 
governments in power have not adopted any other comprehensive reform strategies. 
Despite the presence of various reform packages, the changes have not been as thorough and 
widespread, due mainly to the political instability, frequent changes of government and also because 
of the missing political will and low administrative capacity to carry out the planned changes. Still, it is 
possible to compose a list of the most important public management reform initiatives and relevant 
institutional developments, e.g. adoption of the Estonian Civil Society Development Concept; adoption 
of the first Estonian National Development Plan for the Implementation of the EU Structural Funds, 
development of the Concept of State Financial Management System (for more information see 
―country landscape‖ in appendix). It must be noted, though, that a great number of these 
developments have taken place not in the framework of strategic plans and concepts, but rather 
sporadically at the initiative of particular organisations or influential individuals (including politicians, 
civil servants and experts). 
 
The implementation process 
In general, the implementation process of public management reforms in Estonia has had the 
character of the ―trial and error‖ method. Several authors (e.g. Verheijen, 1998) have observed that 
the implementation gap between formal acts and procedures on the one hand, and their actual 
implementation on the other, represents a far-reaching problem in most CEE countries. This, in turn, 
has made it difficult to introduce new management tools in the public sector. In addition, in post-
communist societies, managers with poor experience are likely to have low self-respect, leading them 
to fear making mistakes, distrust towards professional development and expertise, and substituting 
self-justification for an open learning process. 
 
Changes in Estonia have been fast and radical and many of them were carried out in the top-down 
manner by transition ‗macho-managers‘ emerging in both the public and private sectors. This has 
often required fast decisions and robust action, sometimes at the price of ignoring voices that could 
have been heard. It has been relatively easy for politicians, public institutions and all social groups to 
accept new initiatives without any major criticism. Public discussion has been missing over most of 
the conceptual dilemmas provided by Pollitt and Bouckaert (2004, 159–181), with the exception of the 
modest discussion over cutting costs and improving quality at the same time. 
 
Metcalfe claims that although some CEE countries have been the targets of shock therapy and crash 
programmes intended to produce dramatic results very quickly, it is very doubtful whether this is, in 
reality, the best way to produce lasting reforms of public administration (Metcalfe, 1998). The 
challenge for public administration in Estonia is to move from the practices of the early transition 
years, where new institutions and policies had to be adopted immediately, to more careful preparation 
and evaluation of new reform initiatives. 
 
As central initiatives for public administration development have not produced any fundamental 
change, very diverse working methods and levels of development in government organisations have 
occurred. Although some public organisations are using rather modern management practices, these 
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one-off developments can still best be viewed as ‗pocket developments‘ which do not have a 
considerable effect on the civil service as a whole. Meanwhile, the Estonian civil service lacks the 
elements that bind the different parts of public administration together in Western countries. There is 
an insufficient formal or informal framework of professionalism, such as might provide an esprit de 
corps or any other kind of vertical or horizontal common identification and loyalty. Effective 
coordination – also dubbed the ‗administrative Holy Grail‘ (Peters, 1998) – is all the more crucial in a 
decentralised administrative system. The experience of the coordination of the Estonian public 
management reforms provides evidence of serious co-operation problems in the Estonian 
administration in general. This, in turn, has resulted in situations where individual ministries or even 
structural units of ministries come up with fragmented policy proposals that do not fit the larger 
framework. According to SIGMA (2006: 2), the context for development of the Estonian civil service 
has had consequences, which have resulted in a distorted and opaque salary system, a fragmented 
civil service management set-up and a weak institutionalisation of the merit system. According to the 
same report, the Estonian governments have not been able to reduce politicisation and patronage in 
the civil service, leading to increasing fragmentation of the civil service system. 
 
 Reforms actually achieved 
The political and economic reforms of the transition period have left the public management reforms 
in the cold in Estonia. The development of the Estonian public administration has been neither 
rational nor consistent as the political will for structural administrative reforms has been deficient, and 
every change of government has also brought new views. The absence of a basic consensus over 
policy directions has made the activities of government organisations unstable: frequent sporadic 
attempts at reform have created quite a tense atmosphere in the administration and scepticism about 
further changes. Neither has there been any clear picture what public management reforms in Estonia 
should or would include. 
 
If public management reform had to do with ―deliberate changes to the structures and processes of 
public sector organisations with the objective of getting them (in some sense) to perform better‖ 
(Pollitt and Bouckaert, 2004: 16), the Estonian government has not experienced any systematic public 
management reforms. In many cases, reform ideas have just been announced, sometimes even 
started and partly implemented, but not finished. Ideas for public management reforms have been 
derived from very different visions and opinions but not from systematic knowledge and analysis. 
There are a number of particular changes that have been introduced, not because, but despite, 
various institutions and strategies of administrative reform. 
 
When comparing four main visions of public management reform – the market model, the 
participatory state, flexible government and de-regulated government (Peters, 2001), reforms actually 
achieved in Estonia would clearly have the ―flavour‖ of the market model (Tõnnisson, 2006). 
Additional central ingredients of reform ideas have been ―decreasing the costs‖, ―increasing the 
quality of services‖ and above all, EU-related developments. As joining the EU was one of the top 
priorities of all Estonian governments, it was much easier to find support and funding to everything 
that brought this goal closer. The EU integration process in general has been one of the most positive 
examples of cross-departmental co-operation and co-ordination in establishing common values and 
understanding all over the civil service (Viks and Randma-Liiv, 2005). Also, joining the Schengen area 
could be considered as an administrative technical success, especially in the fields of ICT, data 
protection and police co-operation. However, the conditions that made both accession processes 
successful are not yet recognised in other policy areas, where there is also a strong necessity for 
horizontal co-operation and systematic exchange of information. 
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6. Conclusions: looking back to reforms and giving advice to countries in transition 
 
When evaluating Estonian transition experience, the result and judgment will depend on comparison 
and reference bases: first category - short and long term developments caused by reforms, second 
category - transition success compared with similar actors (Latvia and Lithuania), third category -  
transferability of the transition knowledge to states in transition (Georgia, Ukraine, Moldova, Belarus, 
Kosovo, Bosnia and Herzegovina). 
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Short term transition results needed for stabilization of society, economy and politics as well for the 
accession to the EU and NATO were remarkable, especially in terms of results. But many of short 
term results were achieved with the cost of causing long term problems: education and healthcare 
system were underfinanced, unemployment is one of the highest in the EU in 2009, labor migration 
has been fast etc.  
 
On the other hand, when to compare Estonian social stability, economic development and political 
system with neighboring Latvia and Lithuania, results are better in most aspects, both in short and 
long-term perspective. But catching up the EU average has not been as smooth- according to Human 
Development Index Estonia is one of the weakest in the EU, bypassing only Latvia, Lithuania, 
Bulgaria and Romania. 
 
Specialty of Estonian transition was, that it was focusing on some social aspects (which eventually 
were successful) and avoiding reforms in other areas. For example building up market economy was 
fast and effective, but building up civil society with strong NGOs, has not succeeded during 18 years. 
After 18 years of reforms Estonia still has one of the highest HIV rate, suicide rate and prisoners rate 
per capita in the EU. Simultaneously Estonia also has one of the highest economic openness, labor 
mobility and attractive tax level in the EU. 
 
But what words of wisdom can Estonian experience offer for possible followers and analysts? First 
before advising it is necessary to admit, that general environment for reforms in Estonia was highly 
supportive and Estonian experience is only relevant for states having similar transition environment. It 
is also necessary first correctly to evaluate social ability to accept the costs and side-effects of 
overwhelming reforms. The target states willingness actually to have a transition is also a crucial 
aspect. 
 
Later attempts to repeat or copy Estonian reforms in Georgia, Ukraine and Kosovo have proved that 
having successful reforms at home state is only half of experience necessary for assistance, 
especially when global trends have changed to more complicated. On the other hand exporting 
reforms has always been complicated and there are less successful examples than failures. 
 
When learning from Estonian transition model following aspects should be kept in mind:  

 Reforms need to be focused and concentrated to be successful 

 Actors and audience need to trust reform makers even without clear short term results 

 Every reform has side effects, what can eventually cost a social stability. 

 Models, working well in supportive environment, may not work in critical unsupportive 
environment 
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August 7, 2007 
 
The Estonian Economic Miracle 
by Mart Laar 

Estonia is a small country in Northern Europe on the Baltic Sea, at the crossroads of East and West, 
South and North. Samuel Huntington states that the Estonian border is a border of Western 
civilization, a border where civilizations clash.[1] This has made Estonia interesting to historians but 
hard for people who live there. 
Throughout history, Estonians have had to fight for their freedom. In 1918, Estonia declared indepen 
dence. It was occupied by the Soviet Union in 1940 during the Second World War. We fought the 
commu nist terror during the war but were defeated. As a result of the occupation, Estonia lost nearly 
20 percent of its population. 
But we never gave up. When the 1980s offered us a new chance, we took advantage of it. Estonia 
became one of the first countries to pry open the cracks in the Soviet Empire. Finally, in 1991, after 50 
years of occu pation, Estonia became free again. 
We had freedom but little else. Estonia was destroyed during the period of communist rule. In 1939, 
Estonia's living standards and way of life were more or less the same as neighboring Finland's. Then 
Estonia lost its independence, but Finland, despite losing territory and population, succeeded in 
keeping its independence. Life under two different political systems created a huge disparity in the 
development of Finland and Estonia. People learned and worked hard on both sides of the Finnish 
Bay, but only the Finns seemed to prosper. After starting from the same point, Finland's gross 
domestic product (GDP) reached $14,370 per capita by 1987, while optimis tic calculations put 
Estonia's GDP at only about $2,000 per capita. 
At the same time, even opponents of commu nism often failed to see the real economic problems 
stemming from the socialist way of thinking. People overwhelmingly hoped that removing the commu-
nists from power and liberalizing the economy would be enough to enable their country to quickly 
reach the same living standards as in Western Europe. Nobody actually understood how back ward 
and underdeveloped the communist econo mies really were. As a result, the return to the free world 
was harder and more painful than anybody could have predicted. 
 
The Window of Opportunity 
It was cold in Estonia in January 1992. The end of communism had created real chaos in the country. 
Shops were completely empty, and the Russian ruble no longer had any value. Industrial production 
declined in 1992 by more than 30 percent--more than during the Great Depression of the 1930s. Real 
wages fell by 45 percent, while overall price inflation was running at more than 1,000 percent and fuel 
prices had risen by more than 10,000 percent. 
People stood in lines for hours to buy food. Bread and milk products were rationed. Because there 
was no gas for heat, the government planned to evacuate much of the capital of Tallinn to the 
countryside. The only "institution" in Estonia that seemed to work was the informal market. 
Estonia was absolutely dependent on Russia, which accounted for 92 percent of Estonian inter 
national trade. Estonia had little that it could sell on world markets. The Soviet command economy 
had ruined Estonia's environment, and the infrastruc ture was in catastrophic shape. For most foreign 
experts, Estonia was just another "former Soviet republic" with not much hope for a better future. 
Nor did many Estonians themselves believe in Estonia's future. Seeing the chasm between reality in 
Estonia and what Estonians understood as a more normal life, people realized that small steps were 
not enough. Estonia needed to make a decisive, giant leap across the abyss. At the same time, there 
was no time to lose. Acting quickly was essential to reforming a country from its roots. This was the 
main reason why in September 1992, in the first democratic elections since World War II, the Esto 
nian people elected those offering the most radical break from the Soviet past and the most decisive 
reform program. 
Reform-minded governments are not given much time to take the necessary steps. There are limits to 
the trust that people place in their politi cians and the level of pain that they are prepared to endure. 
Exceeding these limits can set off a serious backlash against the reformers and their new pro posals. 
Lescek Balcerowicz, one of the architects of Polish economic reform, stressed the importance of 
"extraordinary politics," meaning that a radical economic program launched as quickly as possible 
after the breakthrough has a much greater chance of being accepted than either a delayed radical pro 
gram or a non-radical alternative that introduces difficult measures gradually. In his own words, "Bit 
ter medicine is easier to take in one dose than in a prolonged series of doses."[2] 

http://www.heritage.org/Research/WorldwideFreedom/bg2060.cfm#_ftn1
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Balcerowicz's theory is based on the assumption that liberalization from foreign domination pro duces 
in a country a special state of mind and cor responding political opportunities. Hence, the government 
has the possibility to make decisions that would not be made under normal political and economic 
circumstances. 
In this sense, a crisis is not so much a crisis as an opportunity. Even a short examination of Central 
and Eastern European experiences shows no link between the intensity of social discontent (e.g., 
demonstrations and strikes) and the type of eco nomic program pursued. In fact, delaying some 
necessary decisions can cause serious backlashes that would not have occurred if they were made at 
the right time. In reform, timing is everything. 
The right decisions made at the right time can provide countries with advantages and guarantee 
greater satisfaction of the electorate through more rapid development. The right decisions made too 
late are usually still the right decisions, but the results are often not as successful. 
However, that window of opportunity does not last long. It quickly gives way to the more mun dane 
politics of contending parties and interest groups, which is normal in established democra cies. 
Parties always search for an agenda, an ideo logical profile to take more care of the practical interests 
of their voters. Radical decisions become harder to push through, and the speed of reforms naturally 
slows down. 
Transition countries that do not take advantage of the period of "extraordinary politics" to launch a 
radical economic program still face the challenge of making the transition to a market economy, but 
under more difficult economic conditions. The countries that miss this opportunity risk macroeco 
nomic instability, excessive and chaotic state regula tion, and massive corruption. 
These countries are usually given a second opportunity after the parties in power have totally failed, 
but if they miss the second opportunity, it becomes extremely difficult to convince the people, who 
have suffered twice the pain with no benefits, to go through it all once more. 
If essential reforms must be accomplished in a relatively short time, preparation time is also brief. 
Laws that are passed must therefore be as simple as possible, and the resources to implement any 
particular decision are inevitably limited. This limita tion also argues for simplicity, a fact repeatedly 
mentioned by Anders Åslund in his studies of tran sition economies.[3] 
Estonia tried to learn from all such experiences. Two main lessons emerged from our own reform 
process. One is to take care of politics first and then to proceed with economic reform. The other is 
summed up by the well-known advertising slogan: "Just do it." In other words, it is essential to be deci 
sive about adopting reforms and stick with them despite the short-term pain that they cause. 
We had to deal with politics first because to ini tiate and sustain radical reforms, we needed to form a 
legitimate consensus for change. A consensus is possible only through democracy, using regular, 
accountable institutional structures and free and fair elections. To be successful from that point 
forward required a clear break with the totalitarian past and with the structures and people 
representing it. 
 
The First Steps: Monetary Reform and Macro Stabilization 
The beginning of economic reforms in Estonia was similar to the experience of other Central and 
Eastern European states (also known as "transition economies"), but in some areas it was perhaps 
worse. The Central European nations were able to start reforms earlier, in 1989-1990, while Estonian 
reforms began in 1991-1992. This loss of time was crucial and allowed the Estonian economy to dete 
riorate further. 
The first real reform in Estonia was monetary reform in the summer of 1992. Introducing our own 
currency was an important challenge for Estonia. In the beginning, it seemed like a faraway dream. 
Supporters of monetary reform suggested different paths of reform, but all identified three objectives: 
elimi nating inflationary impacts from the east, guarantee ing an equilibrium exchange rate based on 
supply and demand, and conquering the cash crisis. 
Estonia launched its monetary reform in June 1992 by becoming the first country in the former Soviet 
Union to introduce its own currency. Using a currency board system, the Estonian kroon was made 
fully convertible from the first day by pegging it to the German mark. Fixing the exchange rate to a 
strong currency like the Deutsche mark created trust in the Estonian economy. However, to reap the 
benefits of having a currency board, Estonia also had to balance the budget. As a political slogan, bal 
ancing the budget was quite popular, but in practice it was highly unpopular. 
Whereas in many other Central and Eastern European countries the initial "shock therapy" was 
freeing prices to fluctuate, in Estonia it was balanc ing the budget in 1992. The priority placed on elim-
inating budget deficits was thus not only well grounded in economic thought, but also, more 

http://www.heritage.org/Research/WorldwideFreedom/bg2060.cfm#_ftn3
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practically, the only way out of a desperate situation. The developments in several other Central and 
Eastern European countries indicated that mone tary reform cannot succeed unless the budget is 
strictly controlled. 
This became the task of the new government elected in September 1992. The government led by Pro 
Patria Union was built from groups and parties that had been part of the resistance movement against 
Soviet occupation and were therefore deci sive in breaking with the communist past. Members of the 
government were very young. As the newly elected Prime Minister of Estonia, I was 32 year old, and 
many ministers were even younger. Like other young people, we did not know what was possible and 
what was not--so we did impossible things. 
The buildup of a government action plan started with the creation of a government coalition. 
Launching a radical reform program would have been impossible without a firm and stable majority in 
the Riigikogu, the parliament of Estonia. The size of the majority was not important--the Pro Patria 
government had a majority of one vote. What is important is that it works. For that to happen, all 
members of the coalition must know their tasks and the government's agenda. 
To achieve this, our major focus was the coalition agreement, which not only assigned cabinet seats 
among parties in the coalition, but also clearly pre sented the government's action plan. Every 
member of our coalition signed the agreement, which was crucial to enacting the economic reforms in 
Estonia. Even when the government's decisions were furi ously attacked by the opposition, the 
government had the necessary majority in the Riigikogu to pass the necessary legislation. 
Developing such a comprehensive program took some weeks. In Estonia, this was done with the help 
of several think tanks from abroad: The Heritage Foundation, the International Republican Institute, 
the Adam Smith Institute, and Timbro in Sweden. Also vital were the first Estonian think tanks, cre 
ated years earlier by the same parties that had just come to power. Most of the reform agenda was 
pre sented and discussed at events organized by these think tanks, making the public familiar with the 
details. Without these think tanks, the fast and effective buildup of a government action plan would 
probably not have been possible. 
Being prepared, we had the opportunity to act quickly and decisively. Balancing the budget required 
radical cuts in all kinds of subsidies and reducing the size of government. Each of these cuts was 
unpopular. We pushed through these cuts thanks to the coalition agreement, which established 
balancing the budget as the most important goal. 
We tried to include the opposition in the budget discussions, but as in any other democratic country, 
the opposition was not willing to cooperate and instead actively fought the budget cuts, using both 
parliamentary obstruction and street demonstra tions. In this situation, the government needed to 
ensure that all its majority voted and did not waste time on too many discussions. (Once, we had to 
transport a member of parliament who had just given birth from the hospital to parliament so that she 
could vote on an important piece of legislation.) 
Reforms must be pushed through, not piece by piece, but in the biggest chunks possible. Political 
resistance to both small and big reforms is the same. We passed huge amounts of necessary laws 
within some months and balanced the budget. Afterward, we passed a law that only a balanced 
budget could be presented to the Estonian parliament. This requirement enabled the government to 
pass subse quent balanced budgets more easily and has made a balanced budget one of the 
trademarks of Estonia. 
Estonia set achieving macroeconomic stability as its first primary objective. Monetary reform, the strict 
restraint of a pegged currency, and the bal anced budget were all aimed at achieving that goal. The 
stringent financial restraints made it easier for the government to decide what to do. Without the ability 
to print money or any other way to raise money, the government could only balance the bud get by 
cutting expenses. The International Monetary Fund (IMF) offered a loan to balance the budget, but 
the government decided to build the future of Estonia on the momentum for radical reforms, not loans. 
As part of this momentum, subsidies for state-owned companies were identified as a poor policy, and 
they were cut. This was important for the devel opment of new private companies because subsi dies 
preserve old and often outdated production structures and hamper structural change in the economy. 
Cutting subsidies sent the Soviet indus trial dinosaurs a simple and clear message: Start working or 
die out. As was shown by subsequent developments, the majority chose to start working. 
It was important, therefore, that we were honest with our partners and the public during the negoti 
ations on the coalition agreement. We said that the first years of reform would be extremely difficult, 
so the members of parliament who had to vote for such measures knew what would happen. This 
approach kept the government coalition together, at least for a year and half. 
Our government coalition understood that the only way out was to continue along the path that we 
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had charted. Otherwise, the people would have endured the suffering which inevitably accompanies 
stabilization of the economy but would have failed to see the results. 
Estonia was confronted with an unavoidable decline in living standards, industrial and agricul tural 
output, and GDP. Any movement toward pros perity therefore demanded the elimination of old, 
inefficient, artificially supported economic activities and the establishment of the "invisible hand" of the 
market economy. 
By 1993, we started to see the first real results of these measures. The macroeconomic situation had 
stabilized. The inflation rate had dropped signifi cantly, from 1,000 percent in 1992 to 89.8 percent in 
1993 and then to 29 percent in 1995. The econ omy was reoriented from the East to the West, and 
exports had started growing rapidly. All of these good signs gave us a great chance to move to the 
second stage of reforms and put Estonia on the path to real long-term growth. 
 
Openness 
The transition from the first stage of reform to the second stage was one of the most decisive 
moments for the reform process. In the first stage, many of the government's tasks were relatively 
easy and largely determined by the realities of the exist ing difficult situation. In the second stage, 
both the freedom to choose and the consequences of those choices increased. In the first stage, a 
small team could achieve macroeconomic stabilization by implementing the reforms from the top 
down, but success in the second stage required involving a much broader group of people in the 
process, touching their hearts and changing their attitudes. 
The shock therapy of macroeconomic stabiliza tion gave the people a rude awakening. In the sec ond 
stage, it was necessary to give them new hope, new prospects, and new opportunities. Without a 
major readjustment of attitudes, the post-commu nist predicament would have become a trap, and the 
nation would never have moved forward to become a "normal" country with a free government and 
free markets under the rule of law. 
Under Soviet-imposed socialism, people were not used to thinking for themselves, taking the ini 
tiative, or assuming risks. Many had to be shaken free of the illusion--common in post-communist 
countries--that somehow somebody else would solve their problems for them. It was necessary to 
energize people, to get them moving, and to force them to make decisions and take responsibility for 
themselves. The government declared that it could only help those who were prepared to do 
something for themselves. This principle proved unpopular, but it helped to change attitudes. 
To accomplish these goals, Estonia had to find a way to give people different opportunities to do 
business. To create that opportunity, we felt that we had to open the economy to world markets. We 
needed to foster competition and attract foreign investment. Lots of people were afraid of such 
openness, so the government had to show the way. 
As a small, open economy, Estonia historically had relied on trade. Openness provides many 
advantages for a smooth and rapid transition to a market economy. It provides a rational set of mar 
ket-determined processes for resource allocation, introduces more competition, allows countries to 
specialize according to their comparative advan tages, and lets the market rather than the govern 
ment pick the winners. A policy of openness also establishes an environment of transparency, with 
clear market-based signals for producers. This is also favorable to the development of subcontracting 
activities that take advantage of the transition country's skilled but low-cost labor. 
Accordingly, Estonia reduced trade tariffs and non-tariff barriers and abolished all export restric tions, 
making the nation a free-trade zone. One rea son for creating a free-trade zone is that we found that 
tariff protections primarily favored sectors that are politically organized rather than those that are in 
the most need. 
This open trade policy proved to be highly successful, boosting competition, reconstruction, and 
growth. Openness brought to Estonia many new companies, which opened new, export-orientated 
factories. Of course, this policy provoked furious opposition, demonstrations, and petitions "to protect 
strategic parts of economy" or "defend local producers." 
We did not pay much attention to such protests and pushed reforms through as fast as we could. 
Once the first results of openness were seen, revers ing the reforms became much more difficult. 
Open ness will always be politically unpopular, but nobody wants to change a system that works. 
For a transition economy like Estonia's, attract ing foreign investment was a superior alternative to 
borrowing from international institutions, such as the World Bank and the IMF. First, by accepting 
development aid, we would have run the risk of maintaining the relative backwardness of our coun try. 
Development aid may consist of obsolete tech nology and obsolete advice, which no longer assists 
modern countries. By using this assistance, countries in transition lose the opportunity to use their 
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backwardness as a springboard for development. 
To put it bluntly, give us no aid, but more trade. The opposition heavily criticized this decision, but we 
paid little attention to this because the decision was supported by the parliamentary majority. When 
presenting such a decision to the people, stressing their national pride, they understand it quite well. 
Although interest in foreign investment is rela tively similar in all transition countries, the results 
achieved differ enormously. Some countries try to encourage foreign investors by offering all sorts of 
enticements, such as tax exemptions, privileges, and special rights. The alternative is to build a busi 
ness environment that favors both local domestic investment and foreign investment without making 
any distinction between them. 
Estonia chose the latter path. At the beginning, there was a lot of discussion about this approach, but 
because we had written it into the coalition agreement, it was done quickly. When the positive results 
of this policy were seen within a few years, nobody wanted to change it. 
Passage of the law on the sale of land ensured that all foreign investors could feel a greater sense of 
security, and it also signaled that their property rights would be protected. At the same time, all spe 
cial privileges for a few foreign investors were abolished, encouraging all kinds of investment. Soon 
after, during 1993-1994, Estonia went from an almost unknown spot in the world for foreign inves tors 
to a mecca for them. The government's systematic work to build a good reputation for Estonia in the 
world also helped to boost foreign investment. 
As a result, Estonia received more foreign investment per capita in the second half of the 1990s than 
any other country in Central and Eastern Europe. This large inflow of investment created new working 
places, reconstructed old factories, brought new knowledge and technology, and made Estonia more 
modern and competitive. 
Yet to be truly successful in transition, a country must open its markets not only to the world, but also 
to its own people. Democracy and the buildup of civil society must be supported. An important step in 
this regard was the introduction of a social dialogue or partnership. In practice, this meant initiating tri 
lateral negotiations among the state, employers, and employees. During 1992 and 1993, the 
government supported the transformation of the Soviet-type trade unions into free trade unions. This 
created a dialogue between the government and the trade unions that averted larger protests and 
demonstrations, particularly during the first painful period of reform. 
During trilateral negotiations, the government explained the Estonian situation to the other two sides. 
It was important to concentrate the negotiations on the most difficult problems, creating clear 
priorities. For example, when we agreed that our biggest common goal was fighting unemployment, 
explaining what steps were needed became signifi cantly easier. 
Trade unions understood that even though a lot of working places would be lost during priva tization, 
privatization was the only way to escape from the current situation. If the enterprises were not 
privatized and reconstructed, all of the work ers in the enterprises would lose their jobs. As a trade-off, 
the trade unions were given the possi bility of presenting their proposals to the Privati zation Agency 
on how many jobs must be guaranteed in privatized enterprises as a condi tion for a privatization 
agreement. Most impor tant was to make clear to the trade unions that they really had access to the 
government and to establish a regular dialogue between the govern ment and the trade unions. 
All of these steps gave a firm boost to the develop ment of a civil society in Estonia by helping to bring 
on fundamental changes in mentality and attitudes. The people became used to expressing individual 
opinions and actively influencing decisions. They understood that their future depended on their own 
activity. It is important to support the development of free media, even when they often become 
critical of the reform government. Freedom of the press is an essential part of modern society, without 
which society cannot function. Establishing democracy at all levels of society is crucial for successful 
transition. Only then can one be sure that the results of transi tion will not be turned back at any 
moment. 
 
The Rule of Law 
Radical economic reforms cannot be imple mented without laws regulating the economic space. 
Although the rule of law has been and still is one of the pillars of modern Western civilization, its 
importance was not readily understood in several transition economies. Some believed that decisive 
reforms could be implemented without supporting laws by using only government decrees or simply 
letting the old structures collapse without creating new legislation and institutions. 
In some transition countries, politicians regretta bly believed that a free-market economy could mag 
ically create wealth without clear laws or government to enforce those laws. Often, they paid 
insufficient attention to renewing and strengthen ing--not enlarging--the government. 
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However, good laws by themselves are not enough. All developing economies need to build effective 
institutions that move their new laws from paper to practice. Formal legal systems place judges, 
prosecutors, arbitrators, court functionar ies, and the private legal profession in the role of primary 
interpreters and enforcers of laws. Devel oping and securing all of these systems is vitally important 
for the reforms' success, as is creating an effective civil service. 
The rule of law is especially important in fighting corruption, one of the worst diseases of transition 
economies. Corruption thrives when public officials and private agents have much to gain and little to 
lose from taking a bribe, which is precisely the situ ation that exists in most transition countries. Uncer 
tain or non-transparent rules, heavy regulation, and pervasive controls give officials exceptional 
power, many opportunities to seek bribes, and a wide scope for appropriating public wealth. 
The Estonian experience illustrates that the most effective method of dealing with corruption and 
organized crime is decisive implementation of mar ket economy reforms and the development of a 
civil society and the rule of law. 
Any reform that increases the competitiveness of the economy will reduce incentives for corrupt 
behavior. Reducing controls on foreign trade, removing entry barriers to private industry, and 
privatizing state companies in a way that ensures competition supports the fight. If the rules are 
transparent and clear, and if the state has no author ity to license businesses or restrict exports and 
imports, there will be no opportunities to pay bribes in those areas. Eliminating subsidies, "soft" loans, 
and all other such privileges removes another inducement for bribes. 
Using such methods and policies, Estonia fought and successfully reduced corruption and organized 
crime. Opening the national economy to competition and introducing real reforms is the best way to 
avoid crony capitalism. It is important to give enough attention and resources to judicial reform, reform 
leg islation, police forces, and building an effective and transparent administration, even though these 
areas may not look so necessary in the first years of reform. Estonia put these areas on the priority 
list of reforms and became the least corrupt country among all tran sition countries, achieving a better 
score in the inter national corruption index than some long-standing member states of the European 
Union. 
Finally, special attention must be given to bank reform. Banks are a most important part of the 
economy. If organized crime takes control of them, it can quickly take over the entire country. Money 
laundering, dirty money, and all other nefarious operations must be separated from the banking sys 
tem as soon as possible. Government must be extremely vigilant and tough on this issue because 
dirty money is always followed by dirty people. 
Estonia eliminated all state banks and made very clear demands of private banks. Banks were to com 
pete, and we did not hesitate to let them go bank rupt when necessary. As a result of this clear 
attitude, Estonia has the most effective banks in the Baltics and is less corrupt than other new EU 
mem ber states. 
 
Property Reform 
At the heart of economic transition is a shift to private ownership. Without private ownership, the 
transition to markets is destined to fail. There are different ways to achieve a secure, free economy 
with strong property rights: restitution of property to former owners, privatization of existing state 
assets, and the re-emergence of private businesses. For reformers, the question is not how much to 
privatize, but how and when to privatize. 
Privatization is never actually popular. It does not win votes. This means that privatization must be 
implemented as quickly as possible. There is no time for negotiations with the opposition, and they 
will fight it anyway. 
Property reform and privatization are especially important because clearly defined property rights are 
essential to all truly reforming economies. These two reforms are a necessary precondition for a func 
tioning market and the only way to change the behavior of people and businesses and encourage 
them to begin making the most important structural changes. Getting the economy on this road to 
change, not maximization of revenues, is actually the most important goal of privatization. 
At the same time, it is important to clearly guar antee property rights and to create the necessary legal 
conditions and institutions to make this hap pen. Property laws must leave no room for interpre tation. 
Accomplishing this goal, however, is not easy because property relations are always one of the most 
complicated parts of legislation. The situ ation is even more difficult because such laws must be 
passed quickly to prevent old property relations from contradicting new ones. 
In Estonia, we passed the first laws on property reform in early 1992, concentrating first on return ing 
property that had been confiscated or national ized by the communist rulers to the original, legal 
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owners. In cases in which directly returning prop erty was not possible, people received compensa 
tion, not in money but in the form of privatization vouchers. With these vouchers, they could buy 
minority shares of privatized companies or land. When it was clear which property would to be given 
back to the legal owners, all other property was privatized. Land and housing were privatized using 
vouchers that people had received previously, quickly making as many people as possible owners of 
private property. 
This was a complicated process. Left-wing par ties protested furiously against such measures and 
organized rallies against them, but we stayed firm and accelerated the process. Once people have 
become property owners, the process can be reversed only by brute force. As in all other reforms, 
speed is important in property reforms. At the same time, it is necessary to pass the laws that 
guarantee real protection of property rights, not only in theory but in reality. 
Larger objects were privatized by the Estonian Privatisation Agency, Estonia's Treuhand, in open 
bids. In most cases, a majority share of each com pany was sold to one core owner, and minority 
shares were sold to individuals for vouchers. This guaranteed legitimate owners for companies while 
ensuring that everybody could participate in the privatization. The goal of privatization was to guar 
antee necessary investments and a minimum num ber of workers in privatized factories for a certain 
time, not just to generate revenue for the govern ment. As a result of these policies, the privatization 
process was smooth and fast, making Estonia a country of property owners. 
 
The Flat Tax 
To achieve a lasting breakthrough in Estonia's development, it was essential to make the most of the 
people's energy. Accomplishing this goal required both creating a favorable economic envi ronment 
for private enterprise and inspiring people to assume responsibility for their own future. 
While the second goal was attained largely through shock therapy, achieving the first objective was 
much more complicated. It was partly accom plished through adopting legislation based on liberal or 
limited regulation of the economy, thus depriving the bureaucracy of opportunities to intervene or eas 
ily undermine the foundation of new companies. 
However, limiting regulation was not enough. When people who had started their own companies 
realized that the tax system punished success, their enthusiasm to persevere and determine their 
own future declined considerably. In this situation, they were more ready to move from the traditional 
tax system to a new and radical system. 
Radical tax reforms are popular only while they are part of theoretical discussion. When politicians try 
to implement them, the reforms immediately become highly unpopular. Winning elections on a 
platform of tax reform is difficult, but once a gov ernment is in power and must give the economy a 
boost, cutting tax rates is a good idea. 
This step demands great political courage. Gov ernments that cut tax rates or move to the flat tax are 
inevitably accused of supporting the rich, even though nearly all such tax reforms result in the rich 
paying a larger share of tax revenue than before. This fear of being labeled a supporter of the rich is a 
main reason why governments hesitate to introduce tax reforms, even when they know that such tax 
reforms are necessary. They are afraid of being badly defeated in next election. 
Making the right decision and enacting the right policy are more important. I was certain that we must 
not punish people who are good at what they do. On the contrary, we decided to give them the 
opportu nity to work more and to take control of their future. We decided that the entire tax system 
should favor savings and investments and encourage people to create new wealth. The tax system in 
Estonia had to be simple, inexpensive to apply, and transparent and understandable to the taxpayers. 
The tax base should be as broad as possible with a minimum number of exemptions, minimizing 
incentives for tax avoidance such as the underground economy. The tax rates had to be low, 
encouraging the activity of people and cre ating more growth. 
The best solution to all these goals was a flat-rate personal income tax, and Estonia introduced such 
a system on January 1, 1994. 
The tax system became simpler and easier to understand for both taxpayers and tax collectors. 
Taxpayers could easily fill out their tax forms and avoid overly complex calculations and bureaucracy. 
Tax collectors could avoid a lot of unnecessary work and concentrate on those who were not paying 
their taxes at all. 
As a result of these simplifications, the tax administration started to work more effectively, and tax 
compliance increased. The grey sector was badly hit, and state tax revenues started to increase rap 
idly. (See Chart 1.) 
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The flat tax reform also supported a rapid increase in economic activity. The Estonian people saw that 
if they worked more, they could earn more without the government punishing their success through 
higher tax rates. 
Attitudes changed surprisingly fast. Thousands and thousands of new small and medium-size enter 
prises, restaurants, hotels, and shops were estab lished. In 1992, Estonia had about 2,000 
enterprises. By the end of 1994, the figure had ballooned to 70,000. Estonia had changed from the 
country of the working class to a country of entrepreneurs. The incentives to take charge of their own 
future helped Estonians to avoid massive unemployment. 
Even after the Pro Patria government was voted out the year after tax reform, the flat taxed stayed. It 
turned out to be so effective that nobody seriously wanted to change it. Since 1994, Estonia has seen 
all possible government coalitions, often of parties that won elections by promising to abolish the flat-
rate tax. Yet the flat-rate income tax persists. 
The Estonian experience with the flat-rate tax was so successful that other countries--first Lithuania 
and Latvia and then Russia in 2001--have copied it. Ukraine and Georgia have also introduced a flat 
tax, as did Slovakia in 2004 and Romania in 2005. 
The flat-rate income tax has increased eco nomic activity everywhere, created new work places, and 
suppressed the gray economy. Comparing the economic growth rates in Central and Eastern 
European countries with flat-rate per sonal income taxes to the growth rates of econo mies in the 
same region with progressive income taxation, we can see that countries with flat-rate taxes grew 
faster on average. 
Comparing Central and Eastern European countries with flat rates (Estonia, Latvia, and Lithuania) to 
the most similar countries (Slovenia, Poland, Hungary, Slovakia, and the Czech Repub lic), we can 
see that the flat-tax countries grew significantly faster both in the first years after introduction of the 
flat tax and during the past three years. (See Chart 2.) 
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The countries with flat-rate tax systems have reduced the relative income gap (in GDP per capita) 
with "Old Europe" much faster than other coun tries. Eurostat figures show that Estonian GDP per 
capita was 34.8 percent of the European average in 1996. Hungary was 48.5 percent, and Poland 
was 42.1 percent. In 2007, per capita GDP is roughly 65 percent in Estonia, 64 percent in Hungary, 
and 52 percent in Poland. The average catch-up of the three flat-tax countries is 25 percentage 
points, compared to Central and Eastern European countries with progressive taxes that experienced 
only a 14 per centage point catch-up. 
The other clear difference between the flat-rate and progressive-rate countries is that the flat-rate 
countries' revenues and budgets are in better shape. Opponents often argue that the flat-rate 
personal income tax is socially unjust because it creates bigger inequalities in society than pro 
gressive taxation creates. This assertion is untrue, as the Gini coefficient[4] of income distribution has 
often decreased in flat-rate countries and is often lower than in progressive-rate countries. (See Table 
1.) 
 

 
In Estonia, the main increase in the Gini coeffi cient took place in 1989-1993, reaching its peak in 
1995 with 0.398. It decreased in subsequent years. 
The flat-rate tax increased budget revenues, reduced incentives for the gray sector of the econ omy, 
and supported growth and economic activity. With such positive results, the Estonian example is now 
followed by more and more countries, pushing all Europe nearer to a real tax revolution. 
The Estonian Miracle 
Radical reforms in the 15 years since 1992 have changed Estonia beyond recognition from its com 
munist days. 
It is sometimes hard for us to remember how this country looked under the old system. Estonia 
became the first former communist country to rise to the status of a "free" economy in the 
annualIndex of Economic Freedom, published by The Heritage Foundation and The Wall Street 
Journal. Even more remarkable, it is not just a "free economy," but one of the freest in the world, 
ranking 12th in the 2007 Index of Economic Freedom.[5] 
As a result of this amazing transformation, Esto nia has experienced the fastest economic growth in 
Europe during the past few years. Since the start of Estonia's reforms, economic growth has 
averaged 6 percent per year. Growth was nearly 11 percent in 2005 and nearly 12 percent in the first 
half of 2006. As a result of this formidable growth, Estonia is catching up to the average European 
living stan dard faster than anybody expected. 
Poverty and inequality are decreasing in Esto nia. According to the United Nations Human 
Development Index, Estonia has moved from the group of not-so-developed countries to the group of 
developed countries. Estonia has low unem ployment and low inflation, and living standards are 
improving rapidly. The budget is not only balanced, but also running a strong surplus. Estonia has 
passed several social reforms, such as health care and pension reform, and has become a full 
member of both NATO and the European Union. 
By nearly any standard, Estonia is the most competitive economy among new EU member states. 
Only 10 years ago, Estonia clearly lagged behind most Central and Eastern European coun tries, but 
it has since passed them and is fast approaching the living standards of Old Europe. 
All of these changes have allowed Estonia to pre pare for the new challenges of the 21st century. The 

http://www.heritage.org/Research/WorldwideFreedom/bg2060.cfm#_ftn4
http://www.heritage.org/Research/WorldwideFreedom/bg2060.cfm#_ftn5


125 

nation made a real jump in modern technology and is a frontrunner in e-government. During cabinet 
meetings, members of the government use only computers--no paper at all. Estonia is now ahead of 
many EU countries in Internet use. Estonians trans act a large part of their bank transfers through the 
Internet. Tax declarations can be sent to the Tax Department electronically--more then 70 of Esto 
nians did this in 2006. Best of all, completing the tax form takes about five minutes. 
E-government can be a very effective tool in cre ating a lean and open government. The govern 
ment's use of the Internet has in turn created favorable opportunities for new high-tech enter prises. 
Estonia has become the birthplace of many such enterprises. The most famous Estonian inven tion is 
the Skype electronic communication system, which was voted third most influential new trade mark in 
the world in 2006. Of course, there is still a lot work to do. Estonia must face new challenges, but that 
really depends on Estonians themselves: The most difficult years are behind us. 
Looking back on Estonia's transition from misery to prosperity, I can say from personal experience 
that the prime minister's task is not to be popular, but to build a working coalition, have a clear pro 
gram of what to do, and then have the courage to make the decisions. 
In a democracy, no prime minister stays in power forever, but a prime minister probably has a better 
chance of returning to power or staying in power when people can see that he really achieved 
something. I am a living example of this. I am the only prime minister in the transition countries who 
was voted back into power after being ousted, and I am the longest-serving prime minis ter in 
Estonian history. 
Of course, implementing reforms can make a government unpopular. Thus, governments that 
implement such policies run the risk of being ousted from power sooner rather than later, but this is 
not important. Changing the country for the positive beyond recognition is far more important. Looking 
back, one can say: This was a dirty job, but someone had to do it. Once set in motion, the train cannot 
be easily stopped, and this is actually the only thing that matters. 
The Honorable Mart Laar served as Prime Minister of Estonia from 1992 to 1994 and from 1999 to 
2002. 
This is the third in a series of first-hand accounts of how countries achieved notable economic 
success by following the principles of economic freedom. Pre vious papers are: "How Ireland Became 
the Celtic Tiger" (Backgrounder No. 1945) and "How Chile Suc cessfully Transformed Its 
Economy" (Backgrounder No. 1958).

 
[1] Samuel P. Huntington, The Clash of Civilizations and the Remaking of the World Order (New York: 
Touchstone, 1996), p. 158. 
[2] Leszek Balcerowicz, "Understanding Postcommunist Transitions," Journal of Democracy, Vol. 5, 
No. 4 (October 1994). 
[3] Anders Åslund, "Possible Future Directions for Economies in Transition," in Joan M. Nelson, 
Charles Tilly, and Lee Walker, eds., Transforming Post-Communist Political Economies (Washington 
D.C.: National Academy Press, 1998), pp. 455-470, 
at http://books.nap.edu/openbook.php?record_id=5852&page=453 (July 31, 2007). 
[4] The Gini coefficient is a measure of income distribution on a scale from 0 to 1, with 0 
corresponding to perfect income equality and 1 corresponding to perfect income inequality. 
[5] Tim Kane, Kim R. Holmes, and Mary Anastasia O'Grady, 2007 Index of Economic 
Freedom (Washington, D.C.: The Heritage Foundation and Dow Jones & Company, Inc., 2007), 
at www.heritage.org/index. 
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Margita Bjorklund City of Goeteborg     

Göteborg was granted a town 

charter in 1621

The present City of 

Göteborg began to 

be built in 1619 on 

the initiative of the 

Swedish King 

Gustav II Adolf

 

• Inhabitants: 500 000             

20 % Born abroad

• Average income 2006 

(over 20): 

• Men 280 500 skr

• Women 201 900 skr

The City of Göteborg

 

The port of Göteborg –

the largest port in Scandinavia

• Cargo turnover: 40,7 million 

tonnes 

• Cargo turnover: 

820 000 TEU, flats and 

cassettes included

• Total number of berths: 151
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Many world-famous companies

• Volvo

• Saab

• SKF

• Hasselblad

• AstraZeneca

• Ericsson

 

Higher education in Göteborg

• Göteborg University:

50 000 students

• Chalmers University of 

Technology:       

10 000 students

• The Sahlgrenska Academy: 

4 000 students

 

1 700 mobility 

services

3 154 are 

bathing

34 738 pupils in 

compulsory school

1 500 visit a 

museum

70 151 flats

32 037 children in pre-school

950 rest in a park

1 063 go to the 

theatre

10 300 library 

loans

618 tons of refuse

A day in the City of Göteborg

 



128 

City of Göteborg

• SEK 38 billion in turnover

• The city districts account for 75% of the budget

• 1,175 politicians, approximately 1,300 – 1,400 

assignments 

• Around 46,500 employees – 30,000 in the city 

districts

• 21 city district committees

• 23 specialist administrations

• 25 companies

 

City Council Nominations 

Committee

City Auditor‘s Office

Electoral Committee

City Council
City Executive Board, 

delegations,                     

City Administrative Office 

CompaniesCommittees

District Committee

Compulsory school, social service, 

community care, local culture and 

recreational services

Education

Education Committee          

Adult Education Committee

Art and culture

Arts and Cultural Affairs Committee

Recreation

Sports and Associations Committee 

Parks and Landscape Committee

Planning and Building Committee 

Property Management Committee 

Supply of Premises Committee                 

Committee for MedicHus

Land and housing

Public works

Recycling Committee                  

Committee for Göteborg Water

Traffic

Special Transportation Services 

Committee                              

Road Traffic Committee

Environment

Environmental Committee

Other Comittees

Archives Committee        

Consumer Committee               

Services Committee                

Chief Guardians‘ Committee   

Committee for Allocation of 

Social Welfare

Education

Göteborgsregionens Tekniska 

Gymnasium AB

Public works

Göteborg Energi AB 

Renova AB                

Gryaab

Arts and culture

Göteborgs Stadsteater AB

Recreation

Liseberg AB                               

Got Event AB  

Göteborgsregionens Fritids-

hamnar AB, GREFAB 

Hantverks- & Industrihus                    

i Göteborg AB, HIGAB                

Älvstranden Utveckling AB                                 

AB Kärra Centrum                   

Boplats Göteborg AB       

Förvaltnings AB Framtiden

Real estate and housing

Traffic

Göteborgs Gatu AB     

Göteborgs Spårvägar AB

Industry and commerce

Other companies

Göteborgs Hamn AB             

Göteborg & Co      

Kommunintressent AB                

BRG, Business Region         

Göteborg AB

Göteborgs Kommunala    

Förvaltnings AB                                      

Försäkrings AB Göta Lejon 

Kommunleasing i Göteborg AB                   

Göteborgs Stads            

Upphandlings AB

 

The City Council – 81 members

• Make all major decisions of 
principle

• Establish goals and 
guidelines for local 
government operations

• Approve the budget

• Set the local income tax rate

• Decide other important 
financial matters

• Decide what committees 
there should be, their 
structure and activity
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The City Council – seats

Social Democratic Party

Moderate Party

Left Party

Liberal Party

Green Party

Christian Democrats

Centre Party

Swedish Democrats

2006-2010 2002-2006 1998-2002 1994-1998

37

21

8

8

5

1

1

-

81

28

22

11

6

5

9

-

-

81

29

17

10

14

6

5

-

-

81

31

20

7

9

7

5

1

1

81Total number of members

 

The City Executive Board

13 members and 5 substitute

• Supervise the administration of local government 
affairs

• Closely monitors and issues that may affect the 
growth and financial position of the local 
government

• Drafts the budget

• Handle administrative tasks such as property 
management

• Oversees municipal operations that are carried out 
in company form

 

City District Committees

21 city district committees 

were introduced in 1990   

to decentralize the political 

decisions in the city
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The members of the City 

District councils

• Are appointed politically

• Are appointed by the City council

• Are proportional to the numbers of votes for the 

whole city

• Are part-time politicians

 

The City District Committees make 

political decisions about:

• Compulsory schooling

• Cultural and leisure activities 

• Public libraries

• Care of people with 
functional impairments

• Child care services

• Caring services for the 
elderly

• Individual and family care

 

Specialist administrations and 

companies

• Specialist administration and company within the 

same type of operating area

• Prioritised areas:

* Land and housing

* Urban development

* Environment and energy
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Specialist administrations

• Business operations run on a non-profit basis

• Public service facilities

• Collective and standardised needs, such as 

electricity supply, waste collection, public transport 

services and sports facilities

• City of Göteborg employees

 

Companies

• GKF Group – Göteborg Energi AB, Göteborgs Hamn AB, 
Liseberg AB, Higab, Göteborgs Gatu AB and Göteborgs 
Stadsteater AB

• Framtiden Group – parent company for housing 
construction and management

• Other companies – wholly-owned: Göteborgs 
Spårvägar, Älvstranden Utveckling, 

Part-owned on a regional basis: Renova, Gryaab and Grefab

Lindholmen Science Park and Göteborgs Tekniska College 
AB

 

City Office

• City Executive Board staff

• Support function in community management issues  

as well as financial planning and follow-up

• Organisational structure and human resources 

policy

• Advisory function

• Executive function
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A large employer

District committes

Culture and leisure

Education

Urban Development

Eco-cycle, Energy                         

and Environment

Other activities

31 600

2 850

2 550

6 000

2 300

1 200

46 500

54 %

44 %

43 %

34 %

18 %

19 %

Employees Share of 

total cost

 

Personnel

• City district committees – 66%, of whom 86% are 

women

• Specialist administrations – 14%, of whom 55% are 

women

• Companies – 20%, of whom 25% are women

• The average age within the administrations is 46.8 

years

• Around 1,700 managers and supervisors, 54% are 

women and 11% have a foreign background
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Как возможны социальные изменения: 
Обсуждение одной гипотезы 

 
Г.Сатаров 
 

Посвящается памяти Алексея Михайловича Салмина –  
первого критика данной работы 

 
Постановка задачи 
Надеюсь, читатели не заподозрят автора в плагиате на том основании, что вопрос, 
вынесенный в заголовок статьи, продолжает серию, начатую Кантом: «Как возможна 
природа?», и подхваченную Зиммелем: «Как возможно общество?». С тех пор, как Огюст Конт 
основал новую науку об обществе, вопрос о социальных изменениях стал одним из основных. 
Историки науки не случайно фиксируют внимание на времени возникновения социологии, 
подчеркивая, что она появилась на свет именно тогда, когда стала возможна рефлексия 
обществом собственных изменений. С тех пор объяснение этого явления стало одной из 
ключевых задач социологии. Однако коллективные усилия мыслителей охватывали два 
основных блока проблем. Первый – «морфология» социальных изменений (направление, 
стадийность, цикличность, устройство и т.п.). Второй блок – факторы, причины социальных 
изменений (структурные, экономические, культурные и т.п.). Между тем, не смотря на то, что 
мы живем в стремительно меняющемся мире, проблематична сама возможность социальных 
изменений. Или, другими словами: почему социальные изменения возможны вообще? 
Вопрос может показаться наивным, но это впечатление рассеется, если принять во внимание 
серию других вопросов, порождающих главный, приведенный выше. 
Вопрос первый. Мы сосуществуем рядом, в одно и тоже историческое время, с общностями, 
находящимися, согласно нашим же классификациям, на иных стадиях развития. Первобытные 
племена, изучаемые нашей наукой, отличаются от нас, прежде всего, крайне жесткой и 
стабильной социальной организацией. Наблюдаемая сегодня динамика есть динамика 
вырождения этого социального порядка в результате неосторожного вмешательства чуждой 
ему цивилизации. Иной динамики не наблюдается. Это может быть связано с тем, что речь 
идет об обществах на той стадии развития, на которой социальные изменения совершаются 
настолько медленно, что несколько сотен лет, в течение которых фиксируется наблюдения – 
просто миг по сравнению с темпами таких изменений. Возможно, мы наблюдаем свое 
относительно стабильное прошлое. Но в этом прошлом, каким оно предстает перед нами 
сейчас, нас не наблюдали представители более развитых цивилизаций с других материков. 
Нам не привозили бусы, огненную воду и прочие чудеса. У нас даже не было возможности 
вырождаться под их благотворным влиянием. Но эмпирический факт налицо: прошло 
несколько сотен тысячелетий, и мы изменились. Что было в том жестком социальном 
порядке, что привело к изменениям? Что позволило им произойти? Вряд ли речь может идти 
о тех обычно упоминаемых факторах, которые обсуждаются при анализе социальных 
изменений в том промежутке истории, который доступен нашему изучению благодаря 
письменности: перенаселенность, технологические инновации, культурные прорывы и т.п. 
Вопрос второй. Предуведомим его обширной (в силу важности) цитатой из Бергера и Лукмана:  
«Человеческому организму не хватает биологических средств, чтобы обеспечить стабильность 
человеческого поведения. Человеческое существование, если бы оно опиралось только на 
ресурсы организма, было бы весьма хаотическим. Хотя подобный хаос и можно представить в 
теории, на практике он маловероятен. В действительности человеческое существование 
помещено в контекст порядка, управления, стабильности… Внутренняя нестабильность 
человеческого существования вынуждает его к тому, чтобы человек сам обеспечивал 
стабильное окружение для своего поведения… Иначе говоря, хотя ни один из существующих 
социальных порядков не может быть установлен на основе биологических данных, 
необходимость в социальном порядке как таковом возникает из биологической природы 
человека.»1 
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Из этих рассуждений следует вывод – стабильность социального порядка является 
необходимым условием выживания социальных общностей. Стабильность становится не 
только универсальной ценностью, но институализируется и обретает организационные формы. 
Общество тратит значительные ресурсы не только на поддержание своего физического 
существования, но и на охрану стабильности социального порядка. Стремление институтов к 
стабильности неоднократно отмечалось социальными мыслителями и, естественно, имеет 
немало исторических свидетельств, из которых инквизиция и гестапо лишь немногие и весьма 
свежие. Общество направляет большую часть своих ресурсов на создание институтов 
подавления, которые должны подкреплять привычки, традиции, сыновнее послушание и 
многие другие установления только для одного – обеспечить стабильность социального 
порядка. На этом фоне возмущения социальной среды, предпринимаемые «диссидентами», 
кажутся ничтожными. Почему же тогда возможны социальные изменения? 
Вопрос третий. Весь процесс социализации человека сопряжен с его встраиванием в 
окружающий его социальный порядок. Он привычен для него. В процессе первичной и 
последующих социализаций, усваивая и воспроизводя социальные практики, он, тем самым, 
укрепляет социальный порядок, свое место в нем и свою убежденность в его незыблемости. 
Результат – жесткость социального порядка – создает, как правило, ощущение комфорта, а 
сам социальный порядок видится стабильным и незыблемым. Мэри Дуглас, одна из теоретиков 
наступления цивилизации рисков, пишет об этом так: «… конечно, томление по твердости 
присуще всем нам. Это заложено в нашей человеческой природе – стремится к жестким 
линиям и ясным концепциям2». Итак, социальный порядок стабилен и необходим. Он как кожа, 
привычная и защищающая. Он, согласно Гидденсу, не только ограничение, но также условие и 
возможность существования и деятельности3. Но этот же индивид может являться агентом 
социальных изменений. Что может зародить в нем сомнения в этом социальном порядке, в 
его правильности, справедливости, стабильности, наконец? Или: почему же возможны 
социальные изменения? 
Эйзенштадт пишет: 
«Функционирование любого механизма разделения общественного труда сопровождается 
попытками различных участников монополизировать доступ к социальным позициям и 
ресурсам, стремлением установить соответствующие нормы, чтобы укрепить и сделать 
постоянным такое устройство. И хотя эти нормы призваны обеспечить стабильность 
социального взаимодействия, они обычно воспринимаются как произвольные, принудительные 
и несправедливые.»4 
Между тем, слово «обычно», мягко говоря, не совсем точно. Практика революций 
демонстрирует нечто совершенно противоположное: в силу указанных выше причин людей 
крайне трудно убеждать в несправедливости действующего социального порядка. Если уж 
говорить об «обычно», то оно связано с распространенными представлениями о 
несправедливости акторов, нарушающих справедливый социальный порядок (замена «плохого 
царя» на «хорошего»). Поэтому распространение представлений о несправедливости 
действующего социального порядка крайне трудно, и если это происходит, то должно вызывать 
удивление и требовать объяснения, а не упоминания как о чем-то само собой разумеющемся. 
Интересно, впрочем, что сразу вслед за приведенной цитатой идет текст, совершенно не 
связанный с предшествующим, но крайне важный. 
«Потенциал нестабильности и беспорядка, вероятность восприятия общественного 
разделения труда участниками как произвольного возрастают от того, что эта исходная 
неопределенность находится в системной связи с организационными основаниями 
социального взаимодействия – структурированием коллективов, институтов и 
макросоциального порядка.»5 
Представляется, что здесь Эйзеншдадт задевает корень проблемы, намекая на то, что 
потенциал будущего изменения социального порядка содержится в нем самом. Но дальше он 
не раскрывает этой идеи и переходит, по традиции, к описанию морфологии и факторов 
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революционных преобразований. Но его идея будет использована ниже при формулировании 
гипотезы, обсуждаемой в данной статье. 
Вопрос четвертый порождается способами обоснования и описания социальных изменений, 
которые нередко превращаются в свою противоположность. В качестве примера приведу 
концепцию цивилизационных изменений Н. Элиаса. Чтобы быть доказательным, снова 
прибегну к точному цитированию вместо вольного пересказа. 
«… с древнейших периодов западной истории и вплоть до настоящего времени под давлением 
сильной конкуренции происходит рост дифференциации общественных функций6. Чем сильнее 
они дифференцировались, тем большим становилось их число, а тем самым, и число людей, в 
зависимости от которых оказывался каждый индивид, – независимо от того, идет ли речь о 
простейших и повседневных его обязанностях или о самых сложных и специфических сторонах 
жизни. В результате, для того, чтобы каждое отдельное действие могло выполнить свою 
общественную функцию, поведение все большего числа людей должно было во все большей 
мере соотносится с поведением всех прочих, а сеть действий должна была подчиняться все 
более точным и строгим правилам организации. Индивид принуждается ко все более 
дифференцированному, равномерному и стабильному регулированию своего поведения.7»  
Описывая динамику, Элиас фактически обосновывает процесс ужесточения социального 
порядка. Если воспринять его описание буквально, то поневоле возникает образ улья с его 
жестким, можно сказать – алгоритмическим, распределением ролей между пчелами8. 
Единственное отличье от улья – увеличение со временем числа жестко выполняемых ролей. 
Может ли эта картина социальной динамики не вызывать недоумения и тех же вопросов, что 
уже сформулированы выше? Ведь социальная дифференциация – форма социальных 
изменений, но чтобы они происходили должна существовать возможность таких изменений. 
Итак, все четыре «недоумения» приводят к одному и тому же вопросу: «Как возможны 
социальные изменения?». Общепринятые ответы на него указывают на макро-факторы, 
которые могут вызывать изменения в социальном порядке. Но остается открытым ответ на 
следующий вопрос: как и почему, с учетом перечисленных выше препятствующих 
обстоятельств, создаваемый, укрепляемый и охраняемый агентами социальный порядок 
уступает этим напряжениям? 
Как это часто бывает, сформулировав для себя этот вопрос, я, несколько позднее, наткнулся 
на его эквивалентную переформулировку Вебером: 
«Внутренняя психологическая ориентация на подобные регулятивные явления (обычай и 
привычка) содержит в себе самой очень заметные явления торможения, направленные против 
«инноваций», и каждый может наблюдать этот факт когда угодно в своем повседневном опыте, 
когда убеждение утверждается тем самым в своем обязательном характере. Приняв во 
внимание эти соображения, мы должны задаться вопросом, как нечто новое может вообще 
появиться в этом мире, в своем существе ориентированном на то, что регулярно и 
эмпирически приемлемо.»9 
Однако Вебер не дает ответа на этот вопрос. Он пытается привлечь идею харизмы, по крайней 
мере, для «дорационалистической эпохи»: 
«Харизма – это великая революционная сила эпох, связанных с традицией. В отличие от также 
революционной власти «рацио», которая действует либо непосредственно извне, меняя 
условия и проблемы жизни, а через это, опосредованно, позицию, занимаемую в отношении 
их, либо тоже через интеллектуализацию, харизма может состоять в трансформации изнутри. 
Порожденная потребностью и энтузиазмом, она означает общее изменение направления 
мнения и поступков, совершенно новую ориентацию всех точек зрения на все частные 
проявления жизни и на «мир». В дорационалистические эпохи традиции и харизма вместе 
владели почти всей совокупностью ориентаций деятельности».10 
Конечно, Вебер искал путь к источнику социальных изменений, нарушающих рациональную 
логику движения от традиционности к современности. Но, даже учитывая это обстоятельство, 
мы не можем не заметить, что в объяснении Вебера харизма вторична. Она следует за ранее 
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появившейся общественной «потребностью и энтузиазмом». Но не дается объяснение причин 
появления этих потребностей и, в этом самое главное, объяснение возможности появления 
новых потребностей и возникновения энтузиазма.  
Не исключено, что ощущаемая исследователями несостоятельность такого ответа побуждала 
обходить этот вопрос стороной. Поэтому в более поздней литературе мне не удалось найти его 
обсуждение. Даже Штомпка в своем фундаментальном труде, посвященном социальным 
изменениям, не рассматривает этот вопрос11. Возможно, он кажется слишком тривиальным, 
вроде вопроса: «Откуда коробок спичек знает, что падать надо вниз?». Но наивные вопросы 
часто бывают плодотворны. 
Я не разделяю диагноза Будона, вынесенного им современным теориям социальных 
изменений: «Состояние краха – вот наиболее распространенное, разделяемое сегодня очень 
многими мнение по поводу этих теорий»12. Этот диагноз в равной степени применим к любым 
социальным теориям, и в равной степени не применим ко всем ним. Их проблема не в том, 
верны они, или нет, а в том, что в них не выделены сферы применимости. Поэтому в данной 
статье не ставится задача создания альтернативной теории социальных изменений. Я 
рассматриваю приведенные здесь построения только как лепку небольшого кирпича, который 
может впоследствии лечь в здание какой-либо теории. Моя задача – ответить на вопросы, 
поставленные выше. Для этого предлагается обсудить следующую гипотезу. 
Любой социальный порядок содержит встроенные в него подструктуры (роли, 
отношения, институты и т.п.), которые берут на себя функцию расшатывания и 
преодоления действующего социального порядка. Причем эти подструктуры существуют в 
обобщенном смысле легитимно, они охраняются обществом наряду с другими компонентами 
социального порядка, в том числе – отвечающими за его стабильность. Иными словами, любой 
социальный порядок содержит в себе зародыш своего отрицания. Будем использовать термин 
«преодоление структуры» для той роли (функции, миссии), которая осуществляется этими 
подструктурами в рамках социального порядка. Для обоснования этой гипотезы ниже будут 
рассмотрены некоторые примеры реализации указанной функции. 
Можно говорить, что преодоление структуры противостоит структуре, как беспорядок 
противопоставляется порядку, случайность – закономерности и предсказуемости. Тема 
беспорядка постоянно анализировалась классиками социологии – Марксом, Зиммелем, 
Дюркгеймом, Вебером, цитировавшимися выше Эйзеншдадтом и Будоном. Ниже наш анализ 
будет дополнен следующей идеей, вытекающей из сформулированной выше гипотезы: 
генерация беспорядка (хаоса, случайности) может быть встроена в социальную 
структуру, институализирована ею как средство повышения ее эффективности, 
адаптивности и возможности модернизации. 
 
Трикстер и другие 
Мы начнем наш анализ с индейского мифа о Трикстере, описанного Полем Радиным13, который 
так занимал Юма, вызывая его недоумение по поводу самого возникновения подобного 
мифа14. В начале повествования Трикстер (Вакджункага) – «рядовой вождь», который вдруг 
начинает нарушать все возможные табу. Например, после ритуала подготовки к выходу на 
тропу войны идет совокупляться с женщиной. О тяжести нарушения табу могут дать 
представление следующие слова Бородая: 
«В первобытном обществе человек, преступивший табу, не ждет физического воздействия со 
стороны; он в судорогах умирает сам, или, по крайней мере, тяжело заболевает. Степень 
страдания здесь прямо пропорциональна силе и важности табу».15 
Все нарушив и порвав с племенем, Трикстер в одиночестве отправляется путешествовать. С 
ним, с его телом и отдельными частями последнего происходят всевозможные приключения и 
метаморфозы. Большинство сюжетов сопряжено с десакрализацией и пародированием (я 
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специально подчеркиваю это слово, которое снова возникнет ниже) социальных установлений. 
Например, Трикстер во время своих путешествий, став на время женщиной, проявляет 
инициативу и становится женой сына вождя другого племени. В конце повествования Трикстер 
побеждает злых духов, вредящих людям, и становится героем. 
Юм более других интерпретаторов сосредотачивается на психологических особенностях 
Трикстера. «…Трикстер, очевидно, представляет исчезающий уровень сознания, все более и 
более неспособный к самоутверждению в какой бы то ни было форме».16 «Трикстер есть 
коллективный теневой образ, воплощение всех низших черт индивидуальных характеров».17 
Сомнительно. А где жадность, вероломство, предательство и многое другое? Нет, миф о 
Трикстере, конечно, не может служить энциклопедий пороков. Кроме того, Юнг, как и почти все 
комментаторы, осторожно обходит вниманием в своем анализе фундаментальный факт – 
превращение Трикстера в культурного героя. Как же так: спаситель человечества и склад 
пороков? 
Кереньи, уподобляющий Трикстера Гермесу и Ходже Насреддину, указывает18, что главное в 
природе Трикстера то, что он 
«… дух беспорядка, противник границ… Беспорядок – неотъемлемая часть жизни, а Трикстер – 
воплощенный дух этого беспорядка.»  
Но Кереньи переводит функцию этого беспорядка с социального уровня на индивидуальный:  
«… ничто не раскрывает смысл всеохватного социального порядка так отчетливо, как 
религиозное признание того, что избегает этот порядок – персонажа, выражающего и 
воплощающего жизнь тела, ничему не подчиняющегося полностью, управляемого похотью и 
голодом, вечно навлекающего на себя боль и страдания (Кереньи забывает о крайне важном 
– насмешках [Авт.]), хитрого и вместе с тем неразумного в своих поступках.»  
И здесь же:  
«Его функцией в архаическом обществе вернее, функцией мифологических сюжетов о нем 
повествующих, является внесение беспорядка в порядок, и таким образом, создание целого, 
включение в рамки дозволенного опыта недозволенного.» 
Из сказанного Кереньи следует, что он имеет в виду индивидуальный опыт. Не хватает еще 
одного шага – ответа на вопрос о том, зачем нужен индивидуальный опыт беспорядка, и зачем 
(важное замечание Кереньи!) нужно его религиозное признание. Я не буду подробно 
останавливаться на определенной натяжке, связанной с приписыванием архаичным мифам и 
обрядам религиозного смысла. Для этого столько же оснований, сколько для приписывания им, 
например, научного смысла. Важно другое, что необходимо подчеркнуть для моих 
последующих рассуждений. Я имею в виду тезис Кереньи о внесении беспорядка в социальный 
порядок. Кереньи, указывая на важность этой функции, протаптывает тропинку от Трикстера к 
плутовскому роману, от Рабле до Гете19. Отождествляя функции внесения беспорядка и 
«разрушения границ» (в социальном порядке), комментатор проводит параллель между мифом 
о Трикстере и древнегреческими обрядами и искусством того же времени. 
Открыватель мифа Поль Радин совершенно обоснованно подчеркивает завязку его сюжета как 
десоциализацию персонажа20. С ним солидаризуется и Мэри Дуглас21. Но прежде всего она 
обращает внимание на социальную роль мифа о Трикстере. Она усматривает в нем отражение 
процесса дифференциации социального порядка. Более всего она говорит о процессе 
изменения восприятия окружающего мира: его деперсонификацию, осознание своих 
возможностей и ограничений, избавление от эгоцентричного «докоперинковского» восприятия 
миропорядка. Приводя примеры, Дуглас концентрируется на морфологической изменчивости, 
психической многомерности и т.п. В этом, конечно, больше индивидуального, как у Юнга, 
нежели социального.  
Бесспорно, Трикстер крайне интересен индивидуальными особенностями. По сути, данный 
миф – это развернутая метафора беспомощного человека, столкнувшегося с грудой 
препятствий. Их преодолевает тот, кто в состоянии нарушить социальный порядок, 
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переосознать и переделать себя, кто может с иронией посмотреть не только на окружающий 
мир, но и на себя. Это не миф о «рождении мира», как его иногда интерпретируют. Ведь надо 
учесть эксплицированный контекст мифа – социальный порядок уже существует, он задан, 
существуют традиции и табу, герой занимает в этом мире совершенно определенное место. Но 
этот социальный порядок не совершенен (что олицетворяют злые духи). Перечисленное 
характерно не только для мифов виннебаго, но и для близких им племен. Следовательно, 
здесь типизируются некоторые общие проблемы небольших сообществ, имеющих сходную 
социальную организацию. Это миф о преодолении и связанных с этим метаморфозах, как 
человека, так и социального порядка. В этом заключаются крайне важные и характерные 
социальные особенности мифа. Он с самого своего начала наотмашь бьет по двум основам 
социального порядка племени: по социальной иерархии и запретам. Он объясняет: могут 
существовать такие цели, ради которых допустимо отрицание и преодоление социального 
порядка, его жесткой структуры. 
Другая важная особенность мифа о Трикстере – это ненавязчивый гимн случайности. Ни один 
эксперимент Трикстера над собой не мотивирован и не требует мотивации. Именно 
случайность выступает здесь как универсальный механизм поиска нового порядка. Не 
фиксируя это обстоятельство в связи с данным мифом, Дуглас дальше сама воспевает 
случайность:  
«… подразумевается, что беспорядок (читай – случайность, Автор) неограничен, в нем не 
реализован ни один образец, но его потенциал выработки образцов неопределенно велик. 
Поэтому, хотя мы и стремимся к порядку, мы не можем просто осудить беспорядок. Мы 
понимаем, что он разрушителен для существующих образцов, но мы также признаем его 
потенциал. Он символизирует одновременно и опасность, и силу.»22  
Характерно, что мифы, содержащие эксперименты со случайностью форм и смыслов, 
немотивированных метаморфоз, сопряженных с поиском порядка, описаны и Леви-Строссом.23 
Итак, мы имеем миф и персонаж, которые воспевают случайность и беспорядок как ценности, 
которые должны охраняться, поскольку потенциально полезны.  
Имеет смысл задуматься о том, что миф – это институализированная форма социально 
одобренного знания. Институализированная в том смысле, что это знание передается в слабо 
изменяемом виде от поколения к поколению через специально предназначенных для его 
сохранения людей. Последние пересказывают мифы подрастающему поколению в процессе 
его социализации или взрослым в «воспитательных» или мобилизующих целях. Т.е. миф – это 
институционально защищенная информация. Возникает естественный вопрос: зачем племени 
сохранять мифы, содержание которых расшатывает основы социального порядка? Мне 
представляется, что логичный ответ на этот вопрос дает выдвинутая в начале статьи гипотеза.  
Чтобы подтвердить возможность такого объяснения мифа о Трикстере, было бы полезно найти 
аналогичные наблюдения исследователей над социальным порядком.  
Конечно, прежде всего приходит в голову введенная Тойнби модель «Уход-и-Возврат»24. 
Тойнби приводит множество исторических примеров того, как герой перед тем как совершить 
или возглавить некоторый исторический рывок или преобразование уходит из привычного 
социального окружения, порывает с ним (вот только часть списка: Апостол Павел, Будда, 
Игнаций Лойола, Конфуций). Здесь же напрашивается сравнение с сорокадневным уходом 
Иисуса Христа в пустыню. 
Интересно, что этот величественный сюжет удивительным образом перекликается с 
этнографическим материалом. Тэрнер пишет о сложных инициационных обрядах «… с 
длительными периодами одиночества в лесу, где неофиты постигают эзотерические значения 
и где с ними часто находятся танцовщики в масках, олицетворяющие души предков или 
богов»25.  
Это свидетельство крайне многозначительно. Во-первых, мы видим интересную перекличку 
описанного Тэрнером обряда инициации с мифом о Трикстере. Его блуждания по лесу также 
сопровождались спутниками-зверями, которые вполне могут рассматриваться как маски. Во-
вторых, сюжет о скитаниях Трикстера может иметь своим прототипом привычный обряд 
инициации. В-третьих, мы видим в обряде инициации модель Тойнби «Уход-и-Возврат», что 
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естественно, поскольку инициация – суть преодоление кризиса перехода в другое социальное 
качество. В-четвертых, превращение потенциального героя в героя реального – это тоже 
своеобразная инициация. Обе инициации, как мы видим, происходят по общей поведенческой 
модели. И возможно, что эта вторая инициация копирует опыт и ритуал первой. В пятых, 
собственно инициация сопровождается разрывом с социальным порядком. И, наконец, в-
шестых, этот разрыв с социальным порядком институционально защищен тем, что является 
частью ритуала. Мы видим пример того, как разрыв с социальным порядком может 
защищаться этим социальным порядком. 
Теперь мы пойдем от Трикстера по трем тропам: к дуракам, шутам и юродивым, как трем 
ипостасям героя мифа. 
Деревенские дураки и шуты 
Если мои соотечественники думают, что использование дураков для решения нетривиальных 
проблем привилегия исключительно нашей родины, то это будет очередным свидетельством 
мании величия. В центральной части Танзании есть, к примеру, племя эхазну. Мэри Дуглас (со 
ссылкой на Виржинию Эддам) рассказывает об использовании этим племенем деревенских 
дурачков в практических целях26.  
«Если в ожидаемое время дождь не случается, эханзу подозревают в этом колдовское 
вмешательство. Чтобы нейтрализовать колдовство, они берут дурачка и посылают его бродить 
в лесных зарослях. В процессе своих скитаний по лесу он бессознательно разрушает действие 
колдовских чар.» 
Крайне интересно, как Дуглас интерпретирует этот и подобные ему примеры.  
«В подобных представлениях содержится двойное обыгрывание неартикулированности. Во-
первых, это проникновение в неупорядоченные области сознания. Во-вторых, это выход за 
рамки социального.»  
«Социального» в данном контексте – это значит выход за рамки действующего социального 
порядка. Нетрудно видеть, как это перекликается с сюжетом о Трикстере, обрядами инициации 
и, как мы увидим ниже, «методом» юродивых. В этом можно усмотреть также примитивный 
вариант реализации модели «Уход-и-Возврат» для решения значимой для племени проблемы. 
Важно также, что мы снова сталкиваемся с ролью и функцией преодоления социального 
порядка, освященной и защищенной ритуалом. 
Иван Прыжов указывает на то, что русские общины тоже защищали своих дураков. Когда 
московский дурак Иван Яковлевич ушел в лес, окрестные крестьяне построили ему избушку27. 
Дураки были источником благодати и успеха. О Данилушке Коломенском Прыжов повествует 
так: 
«Вот проходит мимо Данилушка и берет у кого-нибудь калач, - и тот купец, у которого был взят 
калач, считается счастливым, и покупатели рекомендуют его друг другу, говоря, что «нельзя не 
взять калача – сам Данилушка взял – стало быть, калачи хороши, да и продает их человек 
благочестивый, потому что к неблагочестивому Данилушка не пойдет».28 
Будучи математиком по образованию, не могу удержаться от искушения дать очередное 
определение: шут при государе – это приватизированный деревенский дурак. Тем самым 
выстраивается тропка к следующему сюжету. 
Замечательный русский актер Евгений Весник рассказывал в одной телепередаче про 
известного русского юмориста Смирнова-Сокольского. Тот в конце 30-х годов (XX века) во 
время конферанса на концерте прилюдно рассказал следующий анекдот: 
«– Как жизнь? 
– Да как в трамвае. Половина сидит, половина трясется.» 
В те времена этого было достаточно, чтобы мгновенно оказаться в застенках ГПУ. Со 
Смирновым-Сокольским это не произошло, что и стало предметом обсуждения с младшим 
коллегой. Мэтр рассказал следующее. Он входил в круг «придворных» работников искусств, 
которых время от времени приглашали на приемы в Кремль. На одном из них Сталин, указав 
по своей привычке пальцем на Смирнова-Сокольского, громко сказал: «Вот мой шут!». Именно 
после этого Смирнов-Сокольский настолько осмелел, что стал публично рассказывать 
антирежимные анекдоты, не опасаясь репрессий.  
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Этот пример характерен применением правил игры пришедших, фактически, из глубины 
столетий, но настолько укорененных в европейской культуре, что для обеих сторон в данной 
ситуации распределение ролей было непререкаемо: один мог говорить все, что угодно; другой 
удерживался от санкций. Как пишет В.П.Даркевич: «Под защитой дурацкого колпака смеховое 
слово и поведение пользовались признанными привилегиями.29» 
Следует помнить, что двор короля или принца по своему первоначальному предназначению 
был чем-то вроде штаба для решения управленческих задач в политической, военной, 
хозяйственной сферах30. Институализация этих функций при доминировании интересов и прав 
верховного принципала формировала двор в его более позднем виде: с жесткой иерархией, 
распределением ролей, церемониалом и т.п. Но этот же процесс снижал возможную 
эффективность управленческих решений, например, из-за сложности и опасности оспаривания 
решений или аргументов принципала. Роль шута, расшатывающего жесткую структуру двора, 
показывала возможность оспаривания.  
Нередко сам шут выступал не только в качестве критика принципала, но и в роли одного из 
высокопоставленных «штабных работников». Свидетельство тому приводит Хейзинга: 
«Один из поэтов XV в. порицает князей за то, что они возводят шутов в ранг придворных 
советников и министров, подобно тому как это произошло с Coquinet le fou de Bourgogne 
[Кокине, дурнем Бургундским]»31. 
В целом, придворные шуты незаслуженно мало отображены в научной литературе. 
Единственная найденная мной книга Сандры Биллингтон «Социальная история дураков»32 
посвящена шутам и шутовству как специфической разновидности искусства. Но даже в ней 
упоминается Уилл Соммерс – шут Генриха VIII. Его любили люди за то, что он заступался за 
бедных, что, как известно, не являлось в те времена принятой нормой поведения. 
С большим удовольствием описывают шутов романисты. У Раблэ мы обнаруживаем 
устойчивую сюжетную линию использования шутов (синонимично в тексте – дураков, 
юродивых) в качестве консультантов. Вот что говорит по этому поводу Пантагрюэль в одном из 
эпизодов:  
«Послушайте. Я часто слышал простонародную поговорку о том, что «иной дурак умника 
научит». Так как вас не удовлетворяют ответы умных людей, посоветуйтесь с каким-нибудь 
дураком. Может случиться, что после такого разговора вы будете удовлетворены и довольны. 
Ведь вы сами знаете, что советы и предсказания юродивых спасали князей, королей и целые 
государства, помогали выигрывать битвы, разрешали великие сомнения. Вряд ли нужно 
приводить примеры.»33 
Александр Дюма делает шута французского короля Генриха III Шико одним из главных 
действующих лиц исторической драмы «Графиня де Монсоро». Шико там – единственный 
внятный персонаж, фактически творящий историю. Между тем, если обратиться к 
монографической литературе, то Шико в ней почти не виден. В толстенной книге Шевалье 
«Генрих III: шекспировский король» Шико не упоминается вовсе34. В другой монографии, много 
меньшей – «Генрих III» Филиппа Эрланже – Шико упоминается трижды: дважды мимоходом, но 
один раз весьма существенно. Цитируется фрагмент переписки королевского шута со своим 
государем по поводу противостояния с Лигой. В письме никаких хохм, только политические 
рекомендации. Итак, с одной стороны мы видим признаваемое естественным участие шутов в 
государственных делах, а с другой – полное игнорирование этой роли (у Шевалье, как и у 
многих других). Я больше верю Дюма. Чтобы он не выдумывал, он рассчитывал на то, что 
читатели поверят его описанию важной исторической миссии шута Шико. И этот расчет 
романиста, и этот отклик читателей – самые убедительные свидетельства укорененности 
представлений о социальной роли шутов.  
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Даркевич в связи с этим отмечает: «Концепции мира упорядоченного и рационального шут 
противопоставлял свое видение мира – хаотичного и абсурдного35». Мы снова видим 
институционализацию беспорядка и расшатывания социального порядка. 
Пример другой институализации функций шутов дает история средневековой Франции. Виоле-
ле-Дюк36 рассказывает, что шуты (fous) в некоторых городах Франции объединялись в цеха37, 
как и прочие ремесленники. (Любопытно, что Костомаров также упоминает о цеховой 
организации скоморохов.38) Ремесло шутов состояло в организации регулярных праздников-
маскарадов. Маскарады имели свою внутреннюю структуру социальной иерархии. Светская и 
церковная власть на время маскарадов взаимодействовала с этой структурой. Но самое 
главное и всеобщее состояло в том, что маскарадные персонажи имели право высмеивать и 
критиковать все и вся в самых различных формах – от пародирования и издевательств до 
показательных судебных процессов, устраиваемых карнавальным «судом». Мишенью 
становилось все, что угодно – от выходок глупых и спесивых вельмож до последних указов о 
дополнительных налогах39. Кульминацией праздника было избрание «короля дураков» из 
числа глупцов и уродов. 
А вот как характеризует эти празднества М.М.Бахтин: 
«Карнавал торжествовал как бы временное освобождение от господствующей правды и 
существующего строя, временную отмену всех иерархических отношений, привилегий, норм и 
запретов. Это был подлинный праздник времени, праздник становления, смен и обновлений. 
Он был враждебен всякому увековечению, завершению и концу. Он смотрел в незавершимое 
будущее.»40 
Ну разве это не гимн случайности!? 
Приведенные свидетельства интересны не самим фактом распространенности подобных 
карнавалов, не той критикой властей и карнавальной пародией (вот, снова появляется это 
важное слово) на власть, которыми они сопровождались, а тем, что эти «мероприятия» были 
институализированы наряду с производством башмаков, украшений и выпечкой хлеба. 
Следовательно, мы снова имеем пример того, что можно интерпретировать как 
институциональную защиту функции преодоления структуры. 
Средневековые праздники дураков имеют глубочайшие исторические корни. Я имею в виду 
праздники античных времен, в течение которых происходило взламывание действующего 
социального прядка. Вспоминая Сатурналии, обычно останавливаются на их оргаистической 
стороне. Между тем гораздо интереснее было другое, о чем напоминает Фрезэр: 
«Однако самой замечательной чертой этого праздника – она-то больше всего поражала 
воображение древних – была свобода, дававшаяся в такое время рабам. На время 
Сатурналий различие между господами и рабами как бы упразднялось – раб получал 
возможность поносить своего господина, напиваться, подобно свободным, сидеть с ними за 
одним столом. Причем его нельзя было даже словесно упрекнуть за проступки, за которые он в 
любое другое время был бы наказан побоями, тюрьмой или казнен. Более того, господа 
менялись местами со своими рабами и при служивали им за столом… Эта инверсия ролей 
заходила так далеко, что каждый дом на время превращался во что-то вроде 
микрогосударства, в котором все высшие государственные посты занимали рабы – они 
отдавали приказания, устанавливали законы, как если бы были консулами, преторами или 
судьями. Бледным отражением власти, которой на время Сатурналий наделялись рабы, было 
избрание при помощи жребия лжецаря, в котором участвовали свободные граждане. Лицо, на 
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которое падал жребий, получало царский титул и отдавало своим подданным приказания 
шутливого и нелепого свойства.»41 
Я позволил себе столь обильное цитирование, чтобы читатель сам увидел, сколь много общего 
у праздников дураков и Сатурналий. Но и последние имеют своих предшественников. Тот же 
Фрезэр позволяет нам обнаружить сходные «мероприятия» в древнем Вавилоне: 
«В Вавилоне ежегодно справлялся праздник Закеев. Начинался он шестнадцатого числа 
месяца Лус и продолжался пять дней. На это время господа и слуги менялись местами: слуги 
отдавали приказания, а господа их выполняли. Осужденного на смерть преступника обряжали 
в царские одежды и сажали на трон: ему позволяли отдавать любые распоряжения, есть и пить 
за царским столом и сожительствовать с наложницами царя.»42 
Праздники дураков, Сатурналии, праздник Закеев имеют две общие важнейшие черты. Первая 
– все они посвящены взламыванию действующего социального порядка (вместе с 
пародированием и высмеиванием). Даркевич отмечает: «Главная идея праздника шутов и 
вообще средневекового карнавала – инверсия общественного статуса43». Вторая – защита 
традиции взламывания социального порядка с помощью института ежегодного праздника. 
Некоторые исследователи обосновывают подобные празднования и обряды с помощью 
теории катарсиса: приписывая им функцию «выпускания социального пара», разрядки 
разрушительных инстинктов, изначально присущих человеку, снижения его агрессивности и 
девиантности. Подобной точки зрения придерживался А.Я.Гуревич, который считал праздники 
дураков институтами, поддерживаемыми действующим социальным порядком, но отводил им 
роль разрядки, разгрузки44. 
Возможно, подобные трактовки навеяны обоснованием, которое давали праздникам дураков 
образованные современники этих мероприятий. Циркулярное послание парижского факультета 
богословия от 12 марта 1444 г. с апологией (официальной защитой) праздника дураков гласит, 
что такие праздники необходимы, поскольку: 
«… глупость (шутовство), которая является нашей второй природой и кажется прирожденной 
человеку, могла бы хоть раз в году изжить себя. Бочки с вином лопнут, если время от времени 
не открывать отверстия и не пускать в них воздуха. Все мы, люди, - плохо сколоченные бочки, 
которые лопнут от вина мудрости, если это вино будет находиться в непрерывном брожении 
благоговения и страха божьего. Нужно дать ему воздух, чтобы оно не испортилось. Поэтому мы 
и разрешаем себе в определенные дни шутовство (глупость), чтобы потом с тем большим 
усердием вернуться к служению господу.»45 
Мне подобные обоснования представляются как минимум неполными. Во-первых, нет 
оснований предполагать, что познания средневековых богословов в сфере физики виноделия 
много превосходили их проникновение в социальную природу современного им общества. А 
физические ошибки в данном тексте очевидны. Во-вторых, адресатом этого послания могли 
быть, скорее всего, духовные лица высокого ранга. Обычно, мотивируя что-либо, изощренные 
советники используют аргументы, близкие и желаемые господину, поскольку они могут на него 
повлиять, но не обязательно соответствующие природе вещей. В-третьих, данная 
аргументация плохо распространима на профессиональных шутов, проявляющих свою 
глупость каждодневно. Данное рассуждение должно было бы натолкнуть на мысль, что в 
дураках так много мудрости и благочестия, что их надо проветривать ежедневно. В-четвертых, 
современная социальная психология не подтверждает теорию катарсиса. Как пишет Аронсон, 
она скорее опровергается, нежели подтверждается строгими лабораторными 
экспериментами46. И, в-пятых, осталось соображение, которое делает почти бессмысленным 
все мои предшествующие потрясания полемическим копьем. Я имею в виду тот банальный 
факт, что любые институции могут иметь более чем одно назначение, функцию. 
Удивительное, возможно – косвенное, подтверждение роли шута в предлагаемой мной 
трактовке можно найти в обычной колоде игральных карт. Колода организована на основе 
крайне жесткого «социального порядка». Все карты разбиты на четыре «государства» – масти. 
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Внутри каждой масти карты упорядочены отношением доминирования. Но есть карта, которая 
«взрывает» этот социальный порядок – это джокер (шут в колпаке с бубенцами). Джокер, в 
разных играх, может притвориться любой картой, может доминировать над любой картой, он 
олицетворяет предельную социальную динамику и нарушение всех запретов. 
Скоморохи и юродивые 
Русские коллеги европейских шутов – скоморохи – не были столь институализированы как их 
западные собратья. А.С.Фомицын в своей книге «Скоморохи на Руси» отмечает: 
«Дурак (шут, скоморох – Автор), независимо от потешной роли своей, иной раз становился 
суровым и неумолимым обличителем лжи, коварства, лицемерия и всяких пороков, нередко 
только таким путем доходивших до ведения господина.»47 
Часто их юмор был бытовым, не поднимался выше пояса (что, впрочем, было присуще и 
Европе), и главное – скоморохи не пользовались институализированной поддержкой. Это 
касалось и т.н. «оседлых скоморохов», которые пристраивались к княжеским или царским 
дворам, домам богатых и знатных бояр. Это были по большей части музыканты, но среди их 
песен были как «кривляния и бесстыдные песни», так и «позоры». Защита на них не очень 
распространялась, особенно на верху. Прямой юридический запрет относится к временам царя 
Алексея Михайловича – отца Петра Великого. 
Тем не менее, русские дураки выполняли свою «историческую миссию» наравне с 
европейскими шутами. Вот как этот персонаж характеризовался Д.С.Лихачевым: 
«Что такое древнерусский дурак? Это часто человек очень умный, но делающий то, что не 
положено, нарушающий обычай, приличие, принятое поведение, обнажающий себя и мир от 
всех церемониальных форм, показывающий свою наготу и наготу мира, – разоблачитель и 
разоблачающийся одновременно, нарушитель знаковой системы, человек, ошибочно ею 
пользующийся.»48 
Важно, что в трактовке Д.С.Лихачева лейтмотивом проходит пародийность смеховой 
культуры, носителями которой были дураки и скоморохи. Вот как он описывает их суть: 
«Смысл древнерусских пародий заключается в том, чтобы разрушить значение и 
упорядоченность знаков, обессмыслить их, дать им неожиданное и неупорядоченное значение, 
создать неупорядоченный мир (курсив мой - Сатаров), мир без системы, мир нелепый, 
дурацкий, - и сделать это по всем статьям и с наибольшей полнотой.»49 
Разрушение и дезорганизация значений – первый шаг на пути внесения беспорядка в 
социальный порядок, поскольку последний организован порядком универсальных смыслов. 
Хотя Д.С.Лихачев писал, что юродивые на Руси – это те же дураки50, прямое отождествление 
было бы ошибочным. Как свидетельствует Отец И.Ковалевский51, юродство было 
заимствовано не из Византии, а пришло обходным путем из Европы через Новгород. 
А.М.Панченко полагает, что юродство не было свойственно западной Европе52. Он 
обосновывает это «немалым удивлением» «иностранных путешественников» XVI-XVII вв. Но 
это удивление сопряжено с тем, что в Европе это явление уже сходило на нет. У нас же 
юродство скончалось только в начале XX в. подо льдом Невы. Пожалуй, свидетельства 
И.Ковалевского представляются весьма убедительными. Первый юродивый, причисленный к 
лику святых, Прокопий Устюжский, живший в XIV веке, был «от западных стран, от латинского 
языка, от немецкой земли».53 Есть свидетельства иностранного происхождения жившего в XVI 
веке Блаженного Иоанна Власатого Ростовского чудотворца.54 Вот некоторые примеры 
юродства на Западе: святая Ульфа (VIII в.), первые шаги Франциска Азисского (XII-XIII в.), 
блаженный Иоанн Коломбини (XIV в.), св. Филипп Нери (XVI в.).55 Самое яркое по своей 
выразительности свидетельство, приводимое Ковалевским, цитируемые им стихи, написанные 
во второй половине XVII в. иезуитом Иосифом Сюрреном в Бордо:  
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«Не должна моя песнь описывать 
Великую бездну, куда я сошел –  
Там нет ни дна, ни берега, 
И мало понятно я мог бы сказать, 
Вернувшись из того благого крушения. 
Я хочу говорить пред лицом королей, 
Хочу дикарем в этом мире казаться 
И презирать его точный закон. 
Хочу лишь безумию следовать 
Христа, в оный день на кресте 
Потерявшего вольно и честь вместе с жизнью, 
Отдавшего все, чтобы осталась любовь.»56 
Ковалевский справедливо замечает, что это могло бы быть написано Блаженным Василием в 
Москве в ХVIII в. или Блаженной Ксенией в Санкт-Петербурге в ХVII в. Но для нас в этом гимне 
юродства важно другое: Сюренн Бордосский хочет «дикарем в этом мире казаться и презирать 
его точный закон». Это прямо трикстеровский мотив разрыва с традиционным социальным 
порядком. Посмотрим, как он воплощался на Руси. 
Великий русский православный философ и историк Георгий Федотов так описывает стратегию 
русского юродства: 
«1. Аскетическое попрание тщеславия, всегда опасного для монашеской аскезы. В этом 
смысле юродство есть притворное безумие или безнравственность с целью поношения от 
людей. 
2. Выявление противоречия между глубокой христианской правдой и поверхностным здравым 
смыслом и моральным законом с целью посмеяния миру (1 Коринфянам, I-IV). 
3. Служение миру в своеобразной проповеди, которая совершается не словом и не делом, а 
силой Духа, духовной властью личности, нередко облеченной пророчеством.»57 
Здесь признаки разрыва с социальным порядком явно не обозначены. Однако миновать этот 
мотив невозможно: 
«Церковь передает государственное строительство всецело царю. Но неправда, которая 
торжествует в мире и в государстве, требует коррективы христианской совести. И эта совесть 
выносит свой суд тем свободнее и авторитетнее, чем меньше она связана с миром, чем 
радикальнее отрицает мир.»58  
Ясно, что в терминологии Г.Федотова отрицание мира тождественно отрицанию социального 
порядка, связующего этот мир. Это подтверждается другим высказыванием философа: 
«Юрод» и «похаб» – эпитеты, безразлично употреблявшиеся в Древней Руси, – по-видимому, 
выражают две стороны надругания над «нормальной» человеческой природой: рациональной и 
моральной.»59 
Более отчетливо социальная функция юродства проявляется в цитировавшейся выше работе 
Ковалевского («Живя среди общества, юродивые сознательно исключали себя из него»60). 
Разрыв с социальным порядком проявляется, прежде всего, во внешней стороне поведения 
юродивых: 
«Они жили, пренебрегая общепринятыми обычаями мира, не сообразуясь с законами 
гражданского общества, и в некоторых случаях даже постановления Церкви не могли привести 
их (юродивых) к обыкновенному образу жизни.»61 
«…некоторые юродивые считали себя свободными даже от самых элементарных обязательств 
по отношению к человеческому обществу, к его приличиям и нравам, чтобы тем вернее 
бросать ему свой вызов. Не только они предъявляли как доказательства своей отрешенности 
почти полную наготу и физическую грязь, но даже и видимость безнравственности (и это было 
даже с такими людьми, святость которых была официально подтверждена канонизацией). 
Юродивый Христа ради ничуть не ищет ни человеческого уважения, ни человеческой любви; 
он даже не хочет оставить среди людей добрую память о себе…»62 
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Пример Симеона Юродивого, ходившего по базару нагим, не является экзотическим 
исключением. Но выше и важнее поведенческого противопоставления был разрыв с 
общепринятым представлением об уме, рассудке, рациональности. Юродивые сознательно 
разрушали «благолепное» представление современников о себе, предпочитая, чтобы их 
рассматривали как бесноватых, если не безумных. Это лишний раз подтверждает их 
функциональную интенцию выхода за традиционный социальный порядок, ибо роль «святых» 
была во многом традиционна, а потому противоречила мисси юродства. «Когда люди начинали 
почитать Симеона святым, он делал что-нибудь такое, чтобы показать себя безумным, а не 
святым.»63 Здесь на лицо использование преимущества роли, допускающей шок, взрыв, 
разрушение, разрыв – разрыв с социальным порядком. 
С позиций своей роли юродивые могли выполнять функции критики сильных мира сего, что 
было недоступно другим. Историки любят описывать столкновение Ивана Грозного с псковским 
юродивым Николаем Салосом, спасшим город от тирана, предложив ему кусок сырого мяса. 
Тот отреагировал: «Я христианин, и не ем мясы в Великий пост». На это юродивый ответил: 
«Ты делаешь хуже: питаешься человеческою плотию и кровию, забывая не только пост, но и 
Бога.» Царь с войском удалился. 
Юродивые на Руси пользовались огромным уважением и защитой. Например, Архимандрит 
Павел Сирийский описывает, как во время обеда у Патриарха Никона подле последнего сидел 
юродивый Киприан. Не случайно многие юродивые причислялись православной Церковью к 
лику святых. Немало свидетельств покровительства юродивым со стороны богатых вельмож. 
Нередко юродивые без приглашения появлялись на высокопоставленных свадьбах.64 
Некоторых отпрысков царской фамилии называли в честь юродивых, как, например, дочь 
Александра III Ксению.65 Здесь можно усмотреть определенную «показуху» или моду. Однако 
даже это обстоятельство подтверждает факт социального признания и защиты явной 
социальной аномалии. 
Айзеншдадт66 рассматривает секты и ереси, сюда же могут быть отнесены и юродивые, как 
носителей цивилизационных изменений. Подобные акторы воздействуют на представление о 
метафизическом порядке, способствуя, тем самым, изменениям в направлениях активности 
человека в мире. 
Но для нас важнее, что в феномене юродства мы снова видим те же два признака: 
расшатывание социального порядка и защиту социальным порядком этой крамольной 
деятельности. Тем самым мы снова убеждаемся в том, что подготовка социального порядка к 
его возможным изменениям институционально встроена в социальный порядок. 
Некоторые аналогии 
Итак, мы видим, как в ряде общепринятых и универсально распространенных ролей и 
социальных установлений усматривается реализация функции преодоления структуры. Она 
выступает в качестве средства, которое не позволяет замерзнуть и стать неподвижной 
решетке социального порядка. Она расшатывает социальный порядок, сохраняя возможность 
социальных изменений, когда это становится актуальным. Действующий социальный порядок 
охраняет эти роли и социальные установления, будь то шуты, юродивые или праздники 
нарушения социального порядка.  
Коль скоро это верно, то следы этой закономерности должны обнаруживаться в изысканиях 
других авторов. Частично мы уже видели это выше. Однако на более глубоком концептуальном 
уровне социальные функции, выполняемые перечисленными выше персонажами, 
перекликаются с идеей лиминальности, активно эксплуатировавшейся В.Тэрнером. 
Лиминальность по Тэрнеру – свойство определенных социальных ролей или групп, 
объединяющее пограничность, приниженность, но одновременно сакральность. 
Лиминальность противостоит структуре и в этом смысле она корреспондируется с функцией 
преодоления структуры. 
«Лиминальные существа ни здесь ни там, ни то ни се, они – в промежутке между положениями, 
предписанными и распределенными законом, обычаем, условностями и церемониалом. 
Поэтому их двусмысленные и неопределенные свойства выражаются большим разнообразием 
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символов в многочисленных обществах, ритуализирующих социальные и культурные 
переходы.»67 
Тэрнер приводит следующий список лиминальных ролей и группп: 
«… неофиты в лиминальной фазе ритуала, покоренные автохтоны, малые народы, 
придворные шуты, блаженные нищие, добрые самаритяне, милленаристские движения, 
«бездельники дхармы», матрилатеральность в патрилинейных системах, патрилатеральность 
в матрилинейных системах и монашеские ордены».68 
О шутах Тэрнер говорит подробнее, обильно ссылаясь на книгу М. Глюкмана69. 
«Придворный шут выступал привилегированным арбитром в делах нравственности, и ему 
было дано право насмехаться над королем и придворными или владельцами замков.» […] «В 
системе, где другим было трудно осуждать главу политической единицы, мы находим 
институализированного шутника, функционирующего на самой вершине этой единицы… 
шутника, способного выразить чувство оскорбленной нравственности.» 
Важно подчеркнуть здесь то, что Глюкман говорит об институализации роли шута. Глюкман 
упоминает о том, что шуты были и у многих африканских монархов. Аналогичные лиминальные 
роли критиков были, например, у королевских барабанщиков на паромах через Замбези. Они 
могли позволить себе критику в форме выбрасывания за борт высокопоставленных 
сановников. 
Зафиксировав лиминальные свойства ролей и групп, Тэрнер переходит к ритуалам. В 
частности, приводится описанный в XVIII веке Босманом церемониал апо у северных ашанти 
из Ганы (8 дней перед Новым годом): 
«…это восьмидневный Праздник, сопровождаемый всеми видами Пения, Прыжков, Плясок, 
Радости и Веселья; в это время дозволена самая разнузданная вольность, а Скандал ценится 
настолько высоко, что можно свободно говорить обо всех Пороках, Подлостях и 
Надувательствах как верхов, так и низов без какого либо наказания и даже помехи».70 
Один из жрецов племени так трактовал суть мероприятия: душа (сунсум) заболевает вместе с 
телом от накапливающихся обид и унижений. Ее надо освободить, высказав кому угодно из 
оскорбителей свои претензии в предельно грубой форме71. Цитируемый жрец повторяет 
аргументы свих коллег – парижских клириков, прибегая к идее катарсиса. Но, как и выше, 
важно, что во время этого праздника происходило разрушение традиционной социальной 
структуры. («Уравнивание – одна из основных функций обряда апо.»72) Значит, независимо от 
мотивировок, праздник закреплял следующую идею: есть цели, ради которых можно 
пренебречь социальным порядком. Это та же идея, что и в случае с Трикстером.  
Тэрнер описывает и другие ритуалы, сопровождающиеся временным разрушением 
социального порядка. В некоторых из них, к примеру, меняются местами женщины и мужчины, 
а последние обычно занимают в племени «руководящие посты». Такие ритуалы часто связаны 
с необходимостью отведения каких-либо угроз: засухи, саранчи и т.п. Много общих черт с 
праздником дураков имеет и праздник холи в деревни Кишан Гори в Индии.73 
Опираясь на свойство лиминальности, Тэрнер вводит понятие коммунитас, как некоторое 
состояние социальных общностей, противопоставленное их существованию в рамках жесткой 
структуры. Четкого определения не дается. Коммунитас обладает экзистенциальностью и 
потенциальностью, «она часто находится в сослагательном наклонении»74. 
«Коммунитас прорывается через щели структуры в ламинальность, через ее окраины – в 
маргинальность, из ее низов – в приниженность». […]«Почти всюду к ней относятся как к 
сакральному или «блаженному», вероятно, потому, что она нарушает или отменяет нормы, 
управляющие структурными и институализированными отношениями, и сопровождается 
переживаниями небывалой силы».75 
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Наконец, автор рисует картину социальной динамики как колебательного процесса смены 
структуры на коммунитас и обратно76. 
Создается впечатление, что в предлагаемой трактовке коммунитас спутаны состояние 
(организация) общности с ее свойствами и функциями. Из слов автора следует, что 
коммунитас единовременно сосуществует со структурой. Но что противостоит структуре и 
порядку? Случайность, хаос, беспорядок. Значит коммунитас в одной из своих ипостасей 
может рассматриваться как институт (генератор) случайности. 
Вот что характерно. «Переживания небывалой силы», сопровождающие состояние 
коммунитас, сопряжены с нерегулярными, случайными, с точки зрения данной культуры, 
явлениями. Это могут быть засуха; нашествие саранчи; комета или солнечное затмение, 
покуда их не научатся предсказывать; и т.п. То, что научаются предсказывать, перестает быть 
неожиданным, а потому сакральным. Не случайно случайное часто относится к сфере 
предзнаменований, и к тому же – неприятных. Некоторые из описываемых Тэрнером ритуалов 
с элементами разрушения действующей структуры противостоят именно случайным, 
неприятным, сакральным событиям. Одной случайности противопоставляется другая 
случайность (как в теории игр!). 
Коммунитас производит впечатление артефакта. На самом деле, уместно говорить о смене 
одной структуры другой через фазу роста энтропии, чему и способствуют лиминальные роли, 
явления, институты, в конце концов. Не удивительно, что, не дав строгого определения и 
подводя под отсутствующее определение разные примеры общностей, автор сам вынужден 
признавать недолговечность состояния коммунитас, вводя понятие «нормативной 
коммунитас». Идея коммунитас удобна для описания сути маргинальных общностей, но в 
приложении к социальным изменениям она может рассматриваться только как метафора 
временного состояния общностей. 
Вместе с тем, понятие лиминальности, несомненно, плодотворно. Не случайно, близкие по 
смыслу конструкции появляются независимым образом у других авторов. Лиминальность (не 
называемая напрямую, конечно) проявляется в описаниях шутов и дураков у М.М.Бахтина77; 
она выплывает у Дж.Хоманса в описании элементарного социального поведения78; возникает в 
смеховом мире антикультуры у Д.С.Лихачева («В этом изнаночном, перевернутом мире 
человек изымается из всех стабильных форм его окружения, переносится в подчеркнуто 
нереальную среду.»79). Близкие идеи можно найти у российских исследователей С.Копеляна и 
В.Лившица. В данном случае мне снова трудно удержаться от точного цитирования, уж больно 
излагаемые этими авторами мысли перекликаются с идеями, развиваемыми в данной статье: 
«В единой человеческой цивилизации, на наш взгляд, самой природой «встроен», 
«вмонтирован» механизм «помешательства», «сумасшествия» отдельных частей общества. 
Это может быть понято как отклонение от нормы, девиантное развитие, поведение, попытка 
реализации иного, лежащего вне основного пути развития общества социального проекта, 
социальной возможности… Болезнь эта неприятна, но, по-видимому, необходима для развития 
цивилизации в целом.»80 
Наконец, понятия коммунитас и лиминальности, вместе с близкими к ним конструкциями, 
включаются в другое важное обобщение, к которому мы перейдем ниже. 
Некоторые обобщения 
Обсуждавшиеся выше примеры могут быть обобщены следующим образом. Социальные 
структуры обладают одновременно двумя свойствами: 1) стремлением к порядку и 
стабильности; 2) стремлением беспорядку и неустойчивости. Сочетание двух этих 
противоречивых начал обеспечивает адаптивность социального порядка, который, что важно, 
институализирует и, тем самым, защищает оба свойства. Но сама по себе идея подобной 

                                                           
76

 Там же, стр. 199. 
77

 Бахтин М.М. Цит. соч. Стр. 13. 
78

 Homans G.C. Social behavior: Its elementary forms. – N.Y.; Burlingame: Harcourt, Brace & World Inc., 

1961. Перевод: Социальные и гуманитарные науки. Отечественная и зарубежная литература. Сер. 11, 

Социология: РЖ (РАН, ИНИОН, Центр социал. науч.-информ. исслед. Отд. социологии и социал. 

психологии) – М., 2001. – №2, с. 117-163; №3, с. 132-169; №4, с. 98-122. №4, стр. 113. 
79

 Лихачев Д.С. Цит. соч. Стр. 19. 
80

 Копелян С.В., Лившиц В.Л. «Безумие социума» как атрибут цивилизационного развития // Человек в 

современных философских концепциях. Часть I. Материалы II международной научной конференции. 

Волгоград, 19-22 сентября 2000 г. – Волгоград: Изд-во Волгоградского гос. университета, 2000. С. 162-

167. 



148 

дуальности не нова. Только в охваченной данной статьей литературе мы наблюдаем серию 
таких противопоставлений. В.Тэрнер жесткую социальную структуру противопоставляет 
коммунитас. Дж.Хоманс противопоставляет институты элементарному социальному 
поведению. М.М.Бахтин противопоставляет миру официальному мир смеха. Д.С.Лихачев с 
А.М.Панченко противопоставляют официальной культуре смеховую антикультуру. Однако есть 
основания предполагать, что все эти противопоставления являются частными проявлениями 
другого универсального противопоставления. Обычно мы составляем для этого пары вроде 
таких: порядок и беспорядок, организованность и хаос; детерминированность и случайность.  
Посмотрим, как реализуется подобный дуализм на паре примеров, иллюстрирующих 
сосуществование и взаимодействие элементов пары.  
М.М.Бахтин пишет, как упоминалось выше, о мире смеха, как о втором мире, в котором жили в 
средневековье наряду с миром официальным. 
 «Это – особого рода двумирность (разрядка Бахтина), без учета которой ни культурное 
сознание средневековья, ни культура Возрождения не могут быть правильно поняты. 
Игнорирование или недооценка смеющегося народного средневековья искажает картину и 
всего последующего исторического развития европейской культуры.»81 
На самом деле смех здесь – всего лишь одна из форм, которую обретает беспорядок, чтобы 
институализироваться в мире порядка (позже выяснится, что смех может быть заменен 
красотой) и изнутри расшатать его. Другие формы «проникновения», как мы видели – 
религиозное исступление, блаженность, глупость. 
Далее: 
«Двойной аспект восприятия мира и человеческой жизни существовал уже на самых ранних 
стадиях развития культуры. В фольклере первобытных народов рядом с серьезными (по 
организации и тону) культами существовали и смеховые культы, высмеивавшие и 
срамословившие божество («ритуальный смех»), рядом с серьезными мифами – мифы 
смеховые и бранные …»82 
Опять обсуждавшийся выше дуализм; но по Тэрнеру – это дуализм порядка и коммунитас. И 
здесь, как уже отмечалось, вместе со смехом выступает и страх, как стимул, запускающий 
механизм случайного.  
Теперь рассмотрим другой исторический пример, приводимый Д.С.Лихачевым: 
«Грозный был своеобразным представителем смеховой стихии древней Руси.» […] Затеянная 
Грозным опричнина имела игровой, скомороший характер. Опричнина организовывалась как 
своего рода монастырь с монашескими одеждами опричников как антиодеждами, с пьянством 
как антипостом, со смеховым богослужением, со смеховым чтением самим Грозным отцов 
церкви о воздержании и посте во время трапез-оргий, со смеховыми разговорами о законе и 
законности во время пыток и т.д.»83 
Грозный не посмел посягнуть на социальный порядок с позиций самого этого порядка. Он 
использовал прием выхода из этого порядка в сферу антипорядка и оперся на него, натравив 
хаос на порядок, с которым он воевал. Опричнина была затянувшимся карнавалом, 
внедренным кровавыми ударами в официальный социальный порядок. Д.С.Лихачев описывает 
далее, как эту же стратегию использовал протопоп Аввакум. Тот же прием, кстати, использовал 
Петр I с его Всешутейшим приказом. Кажется странным приписывание Грозному органичного 
дурачества. Эйзенштейн это прочувствовал очень точно. На самом деле смеховая стихия 
здесь снова – привычная оболочка, с помощью которой взламывается традиционный 
социальный порядок. Смех здесь не главное (какой уж там был смех!). Главное – привычка 
общества к институализированным формам расшатывания социального порядка. 
Одно из самых распространенных в социологической литературе противопоставлений, 
которое, возможно, также приходит в голову в данном контексте – это пара рациональное и 
иррациональное. Представляется, что в данном случае мы имеем дело не с частным случаем 
дуализма детерминированного и случайного, а с обычным артефактом. 
Понятие рационального (иррационального) представляется бессмысленным, когда оно 
прилагается к некоторым определенным сторонам (объектам, процессам) социального порядка 
с попыткой «объективного вменения». Любой социальный порядок существует и сохраняется 
посредством повторяющихся скоординированных практик индивидов. Эти действия 
воспроизводятся постольку, поскольку они соответствуют некоторым интересам, целям 
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индивидов и групп. Воспроизводимость практик в рамках данного социального порядка 
свидетельствует о том, что последний «удовлетворяет» индивидов и группы (или их 
существенной части) в качестве средства или условия достижения их целей. Значит, следуя 
Веберу, мы должны признать такой социальный порядок (институт, структуру) рациональным. 
Это значит, что любой социальный порядок рационален постольку, поскольку он существует и 
стабилен. Поэтому понятие рациональности должно относится не к объекту, а к субъекту 
исследования. Оно характеризует степень его понимания ситуации. В этом смысле 
представление о рациональности социального порядка может посредством социолога стать 
частью этого порядка, поддерживая его «рациональную легитимность». 
Возможно, что преодоление социального порядка начинается с изменения представлений 
акторов о целях его существования и обобщенной цене средств, затрачиваемых на поддержку 
этого существования. Эти изменения влекут за собой создание ощущения о нерациональности 
социального порядка в смысле его неадекватности новым целям или расточительности при их 
достижении. Тогда понятно, что функция преодоления социального порядка направлена на 
разрушение действующей рациональной легитимности, старой системы целей, старого 
представления о рациональности.  
Таким образом, рациональность и ее отрицание относятся к свойствам, приписываемым 
акторами социальным установлениям (наряду с другими свойствами) и связаны с одним из 
аспектов легитимности этих установлений. Следовательно, эти понятия ближе к таким парам 
как «добро и зло», «моральное и аморальное», нежели к паре «детерминированное – 
случайное».  
 
Некоторые шаги в сторону 
Подтверждения фундаментальности функции преодоления социального порядка можно искать 
двумя способами: пойти «вниз», на уровень психики, или «вверх», на уровень обширных 
«социальных полей» (пользуясь терминологией Бурдье). 
Действительно, противостояние порядка и случайности обнаруживается и на уровне 
индивидуальном. В социологии это отражено, например, в концепции I и me Мида84. В этой 
концепции me отражает ту часть личности, которая определяется внешним социальным 
контролем. Так обеспечивается возможность продуктивного социального взаимодействия с 
предсказуемыми взаимными ожиданиями и результатами. Напротив, I определяет 
индивидуальность, возможность развития и самореализации. По Миду I – обеспечивает 
изменения в социальном порядке. Отсюда возникает мостик между функцией преодоления 
социальной структуры и творческим началом личности – I. Возможные спекуляции на эту тему 
очевидны. Сходный дуализм можно усмотреть в двух свойствах личности, которые часто 
рассматриваются социальной психологией: конформизм и нонконформизм85 с теми же 
богатыми возможностями для спекуляций. 
Идя в противоположную сторону, мы обнаруживаем «поле искусства» с его возможностью 
расшатывать социальный порядок. Например, искусство минизанга в XII в. расшатывало 
традиционную систему отношений между мужчинами и женщинами в рыцарском слое не 
только содержанием песен, но даже фактом своего существования86. 
Предстоит установить, является ли случайным следующее стечение обстоятельств: появление 
в эпоху Возрождения искусства, в его нынешнем автономном и секуляризированном 
понимании, сопровождалось исчезновением, с участием прямых властных запретов, шутов, 
праздников дураков, юродства.  
В любом случае, нет сомнений по поводу самого искусства. Георгий Федотов писал по этому 
поводу так: 
«… «революция духа», т.е. радикальная ломка устоев старой культуры, не просто 
предшествовала социальным переворотам, но и предвосхищала их, по крайней мере, в Италии 
и в России. Первое десятилетие нашего века в этих странах проходило под знаком бурного 
развития «нового» искусства, принимающего там и здесь самые радикальные формы» 
[…]«Искусство не отражает этой гибели, оно ее организует и вдохновляет… И когда человек 
убит окончательно, … из прессованных останков людей, горящих энтузиазмом, как из 
кирпичей, строится новое общество, … из мертвых звуков – музыка Стравинского. Пикассо и 
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Стравинский в духовном мире значат тоже, что в социальном Ленин и Муссолини. Но 
зачинатели и пионеры – это они, а не политические вожди, которые делают последние выводы 
в самой последней, то есть низшей сфере деятельности.».87 
Подобных утверждений с весьма весомыми обоснованиями можно найти немало. Но 
одновременно нет сомнения в том, что институт искусства в его современном понимании 
защищается социальным порядком. Иное дело – различные течения внутри искусства. Именно 
здесь проявляется амбивалентность взаимоотношений поля искусства и поля политики. 
Одновременно проявляется многофункциональность искусства по отношению к социальному 
порядку: оно может и укреплять его, и расшатывать, как указывалось выше. 
Интересна в этом отношении судьба авангардного искусства начала XX века88. Оно, бесспорно, 
участвовало в расшатывании действующего социального порядка. Многие авангардисты в 
России и Италии (Малевич, Эль Лисицкий, Маринетти) выводили социальные потрясения из 
своего искусства. Еще больше их коллег видели между тем и другим теснейшее родство. Дело 
не в изобразительных особенностях авангардной живописи, а в том, что она давала 
нонконформистскую альтернативу в символической сфере, точно так же, как идеологии 
революционных движений давали ее в сфере социально-политической. Важна, естественно, и 
радикальность альтернативы, и радикальность метода ее навязывания обществу. Не только 
содержание, но и социальная практика футуризма готовили будущие практики большевизма и 
фашизма. По этому поводу Голомшток цитирует Бенедетто Кроче: 
«Всякий, кто обладает чувством исторической последовательности, идеологические источники 
фашизма может найти в футуризме – в его готовности выйти на улицы, чтобы навязать свое 
мнение и заткнуть рот тому, кто с ним не согласен, в его отсутствии страха перед битвами и 
мятежами, в его жажде порвать со всяческими традициями и в том преклонении перед 
молодостью, которым отличен футуризм.»89 
Цитата комментариев не требует. Идеология тоталитаризма имела с авангардом еще одну 
общую важную черту: борьба за порядок против стихийности. Сходным образом новые 
течения в искусстве и в политике боролись со своими противниками (конкурентами) и 
декларировали свою исключительность и единственность. Тут явный парадокс: авангард, 
доводя до абсурда обсуждаемую функцию искусства, расшатывал социальный порядок, чтобы 
заморозить его. Он помогало формировать социальный порядок, про который И.Голомшток 
сказал: 
«Идеальное тоталитарное общество, если бы такое существовало, превратилось бы в 
неорганический монолит – в застывшую глыбу исторического времени со вмерзшими в нее 
миллионами человеческих интенций.»90 
Тоталитарные политические группы точно также использовали искусство, как Иван Грозный и 
Петр I использовали «второй мир» смеховой культуры. Но интересно другое: как и почему 
обошлись победившие тоталитарные режимы со своими вдохновителями из поля искусства. В 
Италии лидеры авангардизма сначала входили в новый властный истеблишмент, а потом были 
оттеснены. В Германии авангард быстро стал маргинальным течением. В СССР он попал в 
промежуток между гонениями и прямыми репрессиями. Попутчики и первопроходцы, 
выполнившие свою функцию, были отброшены новой властью. Не ясно, сработал ли инстинкт 
или это было осознано, но власти не могли долее поддерживать тех, кто расшатывал 
предшествующий социальный порядок.  
Победившие тяготели к помпезным формам (начиная с французской революции). Может быть, 
это был способ вытеснения одних ритуалов и символов другими с целью обрести собственную 
символическую легитимность. Авангард был здесь совершенно неуместен. Именно в этом одно 
из противоречий тоталитарных режимов: они стремились всеми силами и средствами «унять 
дрожь» решетки социального порядка для «усиления государства», замораживая живую 
социальную ткань и, тем самым, делая ее хрупкой. И уже новые течения искусства 
способствовали возникновению трещин на этой глыбе (как это было в СССР), предвосхищая ее 
распад. 
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Промежуточный гимн случайности 
Теперь мы готовы в несколько перефразированной форме воспроизвести ключевой тезис, 
приведенной в начале статьи и защищаемый в этой работе: 
Возможность изменений социального порядка содержится в самом социальном 
порядке. Эта возможность может быть поименована термином случайность (хаос, 
беспорядок). Социальный порядок содержит в самом себе структуры (роли, функции, 
институты, поля), предназначенные для поддержания, воспроизводства случайности. В 
той мере, в какой социальный порядок способен защищать эти структуры, в той же мере 
он содержит в себе возможность социальных изменений. 
Подчеркну, здесь случайность – такое же имманентно присущее социальному порядку 
свойство, каким оно является, например, для элементарных частиц в физике. Парадоксально: 
случайность занимает фундаментальное место в физике, перенасыщенной 
детерминированными законами. Случайность всесторонне исследована математикой. Но 
одновременно ей почти нет места в социальных науках, в которых эмпирические 
детерминированные закономерности практически отсутствуют, а теориями этот факт 
практически не отражается. Как признает Р.Будон:  
«В социальных науках случай большей частью предстает как нежелательный гость. Он 
встречается повсюду, но в целом его стараются затушевать, стереть из памяти, а в отдельных 
случаях – отрицать его существование. […] Некоторые признают его существование и 
объективность. Но подавляющее большинство хотело бы видеть в нем простой продукт нашего 
незнания. […] случай по определению не может представлять интереса познания. […] Не 
означает ли утверждение о том, что своим происхождением событие обязано случаю, 
признания другого утверждения, а именно о том, что своим происхождением оно ничему не 
обязано или, по меньшей мере, что нам не известны причины его появления?»91.  
Сам Будон последовательно подтвердил приведенную оценку, отведя случаю в своих 
построениях подчиненное место механизма, увеличивающего разнообразие «каузальных 
цепочек»92. Но это не хуже, чем беспомощное признание существования случайности 
Поппером, который отождествлял ее с непредсказуемостью93, и неописуемой спонтанности 
Шютца94. Классическое отношение к случайности выражено в традиции российской 
философии. Например, С.А.Левицкий высказывается по этому поводу следующим образом: 
«Итак, случайность в субъективном смысле есть полезное регулятивное понятие: оно 
указывает на ограниченность той системы координат, которой мы пользуемся. 
Случайность же в объективном смысле неизбежно приводит к утверждению «абсолютной 
случайности» - понятие, не реализуемое в мысли и противоречащее осмысленности бытия. 
Случайность в объективном смысле приемлема лишь как псевдоним свободного акта.»95 
С точки зрения объективного смысла интереснее, как Левицкий трактует понятие свободы: 
«Итак, свобода всегда есть выход из круга данностей, есть прорыв к новому, есть внесение 
новизны в бытие, есть усмотрение и реализация новых ценностей.»96 
В контексте данной статьи за этим описанием легко увидеть то, на что, собственно и 
направлена функция преодоления социального порядка. Возвращаясь к трактовке Левицким 
случайности в «объективном смысле», было бы уместнее трактовать ее не как псевдоним, а 
как синоним свободы. 
Приводившиеся в первом разделе статьи цитаты из Эйзеншдадта и Дуглас свидетельствуют о 
том, что есть авторы, которые отводят ей весьма серьезную роль. Но они ограничиваются 
констатацией этой роли, не пытаясь указать на социальные институты случайности. Здесь же 
предлагается усматривать их в разнообразных социальных установлениях, от мифа о 
Трикстере до искусства. 
Когда работа над этим исследованием уже подходила к концу, мне удалось получить 
подтверждение институциональной природе случайности в социальном порядке в одном из 
текстов по экономической социологии и по совершенно другому поводу. Вот захватившая меня 
цитата из Д.Старка: 
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"Каждый вечер во время сезона охоты индейцы наскапи, жившие на полуострове Лабрадор, 
держа над огнем лопатку канадского оленя карибу, определяли, куда завтра отправиться за 
дичью. Рассматривая следы копоти на ней, шаман указывал группе охотников направление 
охоты. Таким образом, индейцы наскапи вводили в свои действия элемент случайности, 
позволявший избежать давления краткосрочной рациональности, которая заставляет 
предполагать, что наилучший способ найти дичь завтра, - поискать там же, где ее нашли 
сегодня. Каждый день, изучая следы, оставленные копотью на лопатке оленя, они могли 
избежать ловушки «замыкания» на первых успехах: удача, достигнутая в краткосрочном 
периоде, в длительной перспективе обернулась бы истреблением оленей карибу в округе и 
тем самым снизила бы вероятность последующей удачной охоты."97 
Мне уже приходилось выше упоминать один из ключевых принципов математической теории 
игр: в играх с природой оптимальной является случайная стратегия. В описанном Старком 
ритуале реализуется именно этот принцип.  
Природа стохастична по своей сути: от микромира до погоды. Следовательно, этой 
случайности необходимо противопоставлять случайность, порождаемую человеком. Она 
может работать как инструмент разрешения кризисных ситуаций, с чем были связаны 
некоторые описанные в данной статье ритуалы. Она может быть также постоянно 
действующим механизмом достижения оптимального результата в повседневной 
деятельности, как у индейцев наскапи. Наконец, случайность может быть резервным ресурсом, 
постоянно воспроизводимым обществом для поддержания готовности к социальным 
изменениям, что обосновывается в данной работе. 
Мы видим, что случайность пронизывает различные структуры и уровни социального порядка. 
Случайность социально плодотворна, что не является открытием данной работы. Но тем более 
странно, что она так мало изучена социальными мыслителями. Смею утверждать, что одно из 
прорывных направлений будущей социологии – это именно социология случайного. 
Финальные гипотезы 
В заголовок данной статьи вынесено мое отношение к завершающемуся тексту: обсуждение 
некоторой гипотезы. Обсуждение завершено. Но как это обычно бывает, работа по 
обоснованию одной гипотезы привела к формулированию ряда смежных, тесно 
взаимосвязанных как с подтверждением основной гипотезы, так и друг с другом. Полагаю 
полезным, завершая статью, остановится на возникших соображениях. 
Гипотеза 1: дуальность парадигм социальных изменений.  
Следующий вопрос кажется неизбежным: всякие ли общества используют 
институализированную случайность как ресурс социальных изменений? Или: везде ли 
существуют институты поддержания функции преодоления социального порядка? Я не 
располагаю точным ответом на этот вопрос. Мои «полевые» попытки поиска ответа свелись 
пока к беседам с несколькими специалистами по восточным культурам и интеллектуальными 
представителями этих культур (Китай и Горный Алтай). Всем я задавал вопрос: есть ли в их 
(или ими изучаемых) культурах установления вроде шутов или праздников дураков. Пока 
неизбежно следовал один ответ: нет. Поверхностные попытки поиска в научной литературе 
также пока подтверждают этот ответ.  
Для окончательного однозначного ответа все же оснований нет. Тем не менее, я считаю более 
правдоподобной следующую гипотезу: 
Все цивилизации могут быть разделены на два типа по их отношению к случайности и 
по ее «эксплуатации» в качестве ресурса социальных изменений. 
Одни цивилизации относятся к случайности (хаосу, беспорядку) лояльно, без страха и, более 
того, в различных формах институализируют и используют его. Другие боятся случайности, 
борются с ней. В таких цивилизациях должны существовать иные внутренние ресурсы и 
механизмы, обеспечивающие возможность социальных изменений. Тем самым, двум типам 
цивилизаций должны соответствовать две различных парадигмы социальных изменений. 
В связи с этой гипотезой возникает дурацкий, казалось бы, но совершенно закономерный 
вопрос: а почему, собственно два типа? Почему не один? Почему не больше двух? 
Каков вопрос, таков и ответ: нас ведь не смущает, что у магнита именно два полюса, как его не 
разрезай. Еще: нас также не смущает, что биологические организмы на достаточно высокой 
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стадии развития и практически без исключения обеспечивают воспроизводство видов с 
помощью двух полов – женского и мужского. 
Не как подтверждение или обоснование, но как интеллектуальная перекличка, возникает 
параллель с концепцией двух институциональных матриц Светланы Георгиевны Кирдиной. В 
ней задаются два типа обществ по двум допустимым сочетаниям также двух типов 
политических экономических и идеологических фундаментальных институтов.98 
Коль скоро обсуждаемая гипотеза правдоподобна, указания на два типа цивилизаций, 
различающихся описанным выше образом, может быть обнаружено в истории культур. 
Например, космологические мифы древнего Египта и Месопотамии дают примеры двух 
различных отношений к случайности99. Мифы о зарождении мира в Древнем Египте трактуют 
зарождение порядка из хаоса. Но при этом отношение к хаосу лояльное. Акт творения не 
уничтожает хаос, но лишь отводит ему свое место в учреждаемом творением порядке. В то же 
время мифы о творении в Месопотамии рассказывали о порядке, который возникал в 
результате победы над хаосом – врагом порядка. 
Не следует, однако, рассматривать это разделение на два типа совершенно жестко. Против 
выдвинутой гипотезы может свидетельствовать тот факт, что один из главных богов культур 
Месопатамии Энлиль (бог грозы – «глава исполнительной власти» в божественном синклите), 
охраняющий порядок, в «Мифе об Энлиль и Нинлиль» сам нарушает установления и 
изгоняется советом богов (чем не Трикстер?). Именно поэтому я говорю о гипотезе. Но она 
заслуживает проверки, что аргументируется связью с двумя другими гипотезами, 
приводящимися ниже. 
Гипотеза 2: Демократия как институционализация случайности. 
В период работы над этой статьей, 14 апреля 2004 г. я слушал по радиостанции «Эхо Москвы» 
интервью с известным американским конгрессменом Томом Лантосом. Он делился своими 
соображениями о выборах в России и США. Если резюмировать смысл его высказываний, то 
получится примерно следующее: «Выборы в США правильные, поскольку их исход заранее не 
предсказуем. Выборы в России неправильные, поскольку их исход заранее определен.» На 
первый взгляд это может показаться странным: «Как же можно говорить, правильные выборы 
или не правильные, если не известно еще, кого выбрали? Если правильного человека 
выбрали, то и выборы правильные.» 
Здесь уместна параллель с охотой, на которую собираются мужчины племени наскапи: «Охота 
правильна, если удалось завалить здорового оленя. Если охота правильна, то и шаман указал 
правильное направление.» Именно такая логика и заводит в «ловушку первого удачного 
решения», о которой пишет Дэвид Старк, обсуждая ритуалы индейцев наскапи. Суть в том, что 
непродуктивно рассматривать эффективность (результативность) отдельной охоты, а 
следовательно – эффективность однократно выбранного направления охоты. Нужно 
анализировать эффективность стратегии выбора направлений охоты на длительном отрезке 
времени. Именно тогда выясняется, что эффективна стратегия случайного выбора.  
Точно также в случае выборов в органы власти. Эффективность этого института определяется 
на длительном отрезке, и тогда оказывается, что главное в выборах – это непредсказуемость 
результата, случайность. Аналогия здесь совершенно уместна. Выбору направления охоты, 
случайно осуществляемому шаманом по копоти на оленьей лопатки, соответствует выбор 
направления развития (хотя бы в рамках альтернативы «старое-новое»), случайно 
осуществляемый по итогам выборов. Иными словами, в долговременной перспективе смена 
направлений развития (смена программ), осуществляемая с помощью случайного выбора в 
рамках свободной политической конкуренции, эффективнее, чем следование одному 
конкретному социальному проекту. Продолжая аналогию, мы констатируем, что случайная 
стратегия позволяет индейцам наскапи адаптироваться к случайностям миграции животных в 
окружающей их среде. Точно также демократия, по определению Толкота Парсонса, это 
инструмент институциональной адаптивности, позволивший западным обществам выиграть у 
остальных именно за счет этого свойства100. Обсуждаемая гипотеза уточняет: именно 
случайность является тем самым ключевым свойством, которое обеспечивает указанную 
адаптивность. А сама демократия – способ институализации случайности, точнее – случайного 
поиска направлений развития. Это несколько отличается от тезиса Баумана об 
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«антиинституционализме демократии»101. Любое общество институционально. Вопрос только в 
том, что же оно институционализирует. Предлагаемый ответ: демократия 
институционализирует случайный поиск направлений развития.  
Гипотеза 3. Что после демократии? 
При обсуждении последней гипотезы мы попытаемся сомкнуть две предыдущие вокруг темы не 
только популярной, но и актуальной. Поскольку это сюжет побочный для данной статьи, я 
обхожу «анализ литературы» и перехожу к третьей гипотезе. 
Приведенный выше пример из жизни индейцев наскапи просто напрашивается на очевидные 
возражения. Главное из них может звучать примерно так: «Стратегия случайного выбора 
направлений охоты оптимальна только на множестве племен, занимающихся охотой. Как 
только мы расширяем область определения, то сразу выясняется, что животноводство много 
эффективнее.» Верно! Именно поэтому мы сегодня приносим мясо из магазина, куда она 
попадает из животноводческих ферм. Случайный выбор направлений охоты был оптимален 
постольку, поскольку охотничьи племена не знали животноводства. Переход на другой уровень 
развития (животноводство) делает бессмысленными прежние оптимальные стратегии 
жизнеобеспечения. Точно также демократия оптимальна постольку, пока и поскольку крайне 
ограничено наше социальное знание и разрушительно наше социальное проектирование. 
Переход на другой цивилизационный уровень поглотит демократию как способ 
институционализации случайного поиска направлений развития. 
Естественно, возникает следующий вопрос: а как же произойдет указанный переход на 
следующий цивилизационный уровень? Для ответа на этот вопрос я привлеку первую из 
гипотез и напомню об аналогии между двумя типами цивилизаций и двумя полами. Банально, 
но, скорее всего, этот переход произойдет в результате взаимодействия этих двух типов 
цивилизаций, точно так же, как процесс биологической эволюции не отделим от 
взаимодействия полов. 
Пока же мы видим либо столкновение двух типов цивилизаций, либо поглощение одной 
цивилизации другой, которое прикрывается термином «глобализация». Если пользоваться 
метафорой полов, то развитие посредством глобализации можно уподобить превращению 
всех женщин в мужчин посредством хирургических операций по трансплантации чужеродных 
органов (с очевидным конечным результатом). 
И два заключительных замечания. 
Первое. Вряд ли взаимодействие цивилизаций станет результатом конкретного социального 
проекта. Но оно сможет произойти только в результате изменения отношения друг к другу, 
основанному на понимании. Снова прибегая к метафоре, позволю себе следующую фантазию. 
Переход племени от охоты к животноводству могло стать возможным, когда охотники стали 
понимать, что не обязательно изгонять из племени тех «психов», которые приручали оленей, 
вместо того, чтобы их убивать. А сами психи в какой-то момент поняли, что нельзя бесконечно 
дружить с оленями, рано или поздно их надо кушать. 
Второе. Взаимодействие двух типов цивилизаций, основанное на понимании, не приведет к 
отмене существования двух этих типов, точно так же, как скрещивание двух полов не приводит 
к их «усреднению». Никуда не денется и роль случайности. Просто ее функция перейдет на 
другой уровень. Вот бы узнать про него и про нее!  
* * * 
В заключении перехожу к очень важной части статьи – к благодарностям. В моем случае 
благодарность большому числу людей, познакомившихся с данной работой до появления 
текстов статей, - следствие моей робости. Она связана с тем, что я впервые работал в 
подобном жанре и крайне боялся, что «сморозил чушь». Без кокетства! Мои друзья и коллеги 
поддержали меня и дали множество ценных советов. Они прояснили мое понимание того, что я 
изложил неясно, указали возможности развития работы. Многие из замечаний учтены в статье. 
Другие будут обязательно использованы при дальнейшей работе. Вот эти люди, которым я 
чрезвычайно благодарен: Дж. Азраэл, А.Баранов, Ю.Благовещенский, А.Кара-Мурза, 
С.Кирдина, Э.Паин, А.Салмин, В.Ядов.  
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CONCEPTIONS OF DEMOCRACY IN POST-SOVIET LITHUANIA 
 
Ainë Ramonaitë 
 
Abstract. The purpose of the article1 is to analyse the popular views of democracy in a post-
communist society. It seeks to explore how the meanings of democracy are formed by the citizens 
that were socialised by the Soviet regime and have neither knowledge nor direct experience of 
democratic rule. The article will draw on qualitative research data collected in 2004 in four Lithuanian 
districts.  
The data reveal two conceptions of democracy dominating among ordinary citizens in Lithuania: 1) 
democracy as an opposition to the Soviet rule, and 2) democracy as an ―ideal‖ type of government. 
The first conception mainly relates democracy with the freedom of speech, freedom of movement and 
freedom of religion, and, in some cases, with a capitalist economic system. The second conception 
associates democracy mostly with justice and order. 
The evidence also shows that the citizens endorsing the first conception of democracy are more 
satisfied with the current regime, while the individuals who think of democracy in terms of ―good 
governance‖ are largely negative about the post-communist regime. For them, democracy is rather an 
anti-thesis to the current regime and some of them, paradoxically, refer to the authoritarian inter-war 
regime of Antanas Smetona as approaching the ideal of democracy. 
 
Introduction 
The studies of political beliefs and values of post-communist societies reveal some substantial 
differences between the attitudes towards democracy in Western and post-communist societies of 
Eastern and Central Europe. 
On the one hand, post-communist citizens seem to support democracy as an ideal form of governing 
as much as their Western counterparts (Klingemann, 1999; Inglehart, 2000; Mishler and Rose, 2001). 
On the other hand, the support for the functioning of democracies in practice is much lower in post-
communist states than in Western democracies (see Toka, 1995; Klingemann, 1999), even though 
the Western world itself is said to face a crisis of non-confidence (Norris, 1999; Pharr and Putnam, 
2000). 
What did post-communist citizens who had neither had democratic experience nor democratic civic 
education have in mind when answering the survey questions about the ideal of democracy? Is their 
understanding of democracy comparable to the established definitions or to the concepts of 
democracy presented in Western civic textbooks? There is some evidence to assume that the citizens 
of post-communist societies are more committed to collectivist values and more inclined towards the 
socioeconomic definitions of democracy than the citizens of Western societies (Hofferbert and 
Klingemann, 2001). The investigations on the subject, however, are rather scarce.  
In the article, the ―common sense‖ definitions of democracy of Lithuanian citizens are explored. The 
first question addressed in this article is how the meanings of democracy are formed in a post-
communist society by the citizens who were socialized by the Soviet regime. The aim is not only to 
trace the meanings ascribed to the term ―democracy‖ by Lithuanian people but also to understand 
how these definitions were arrived at. The second aim is to demonstrate how the seeming 
inconsistencies of the attitudes towards democracy of Lithuanian people can be explained. As it will 
be demonstrated by the data from mass opinion surveys, the absolute majority of Lithuanian 
population claim to endorse the ideal of democracy (see Klingemann, 1999); at the same time, 
however, about half of population in Lithuania support the authoritarian alternatives of democracy 
(Duvolt and Sedelius, 2004; Berglund et al., 2004). 
The third question addressed in the article is whether the understanding of democracy of ordinary 
people has an impact on their assessment of the functioning of the current regime. As will be 
illustrated further, Lithuanian people are among the most dissatisfied ones in the Central and Eastern 
Europe with the way democracy works in their country. The aim here, therefore, is to examine the 
probable links between the meanings ascribed to the ideal of democracy and the level of satisfaction 
with democracy ―in practice‖. 
In the first section of the article, a brief historical overview of regime changes in Lithuania is 
presented. Further, some methodological issues on measuring the attitudes towards democracy in 
post-soviet countries are discussed and the data and methods used for the analysis in this article are 
introduced. In the next section, the dominant conceptions of democracy of Lithuanian ordinary people 
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are disclosed. Finally, a relationship between the meanings of democracy presented by the 
respondents and their satisfaction with the regime working in practice is examined. 
 
Regime changes and democratic experience of citizens in Lithuania: a brief overview 
 
In its modern history Lithuania experienced two short periods of democracy: several years during the 
inter-war period of independent Lithuania, and 15 recent years after the collapse of communism. After 
long oppression of the Russian tsarist rule, Lithuania enjoyed a short independence period from 1918 
to 1940. The country was quickly modernized and multi-party parliamentary democracy was 
established. The regime, however, was short-lived. The crisis of democracy that was outspreading in 
Europe at the time had reached Lithuania as well. A coup d’état in 1926 has brought to power 
Lithuanian Nationalist party (Lietuvos tautininkø partija) and the authoritarian regime of President 
Antanas Smetona. The political opposition and the press were severely limited.  
The regime, though, was fairly mild in comparison with some other European countries at the time. As 
the years of Smetona‘s rule were the last years of independent Lithuania before the Soviet 
occupation, the regime of Smetona appears in the collective memory of Lithuanians as the ―golden 
age‖ in modern history of Lithuania. 
After the Second World War, Lithuania fell under the totalitarian regime of the Soviet Union. Many 
Lithuanian citizens underwent direct repressions being deported to Siberia or imprisoned. The drastic 
period of Stalin‘s rule was followed by a post-totalitarian regime characterised by pragmatic rather 
than ideological politics and very limited cultural and economic pluralism (Linz and Stepan, 1996). 
As Gorbachev‘s reforms opened the way for the regime change, the dominance of the Communist 
party was challenged by the national liberation movement ―Sàjûdis‖. In 1989, partly competitive 
elections to the Congress of Peoples Deputies of the USSR and to some vacant seats of the 
Lithuanian Supreme Soviet were held for the first time after the soviet occupation. In February 1990, 
free elections to the Supreme Soviet were held and Lithuania‘s independence was soon restored. 
Lithuania in fact was the first Soviet Republic to declare independence and to create the democratic 
governing institutions. 
As can be seen from the short overview of the history of modern Lithuania, before 1990 Lithuanian 
inhabitants had no direct experience of democracy as almost nobody could remember living in the 
democratic regime of inter-war Lithuania. Most people were educated by the Soviet education system, 
and the oldest generation received their education (usually primary) in times of Smetona‘s regime. 
Only the youngest generation (people under 30 years of age) have received some theoretical 
knowledge of the principles of liberal democracy at school. 
 
Measuring attitudes towards democracy in post-communist societies 
As Rose and Mishler (2001) claim, measuring the attitudes towards the ideal of democracy in 
incomplete or transitional democracies is particularly problematic. In many surveys which include 
questions about the support for democracy as an ideal, there is an implicit assumption that the 
respondents have meaningful ideas of what democracy means and that they share the meaning of 
the terms used in the questionnaire with the investigators. The problem, however, is that citizens of 
new democracies do not have direct experience of democracy and were socialized by the old regime 
into a distorted view of democratic principles (Mishler and Rose, 2001: 305). It is therefore very likely 
that some of them have no clear understanding of democracy, or their conception of democracy might 
differ substantially from the theoretic model employed by investigators. 
Some evidence from Lithuanian public opinion surveys might be used to support this assumption. 
Table 1 presents the data drawn from European Value Survey on the attitudes of Lithuanian 
population towards different political systems. In the table, I have cross-tabulated the assessment of 
the democratic political system and the assessment of the strongman rule. The question the 
respondents were asked reads: ―I‘m going to describe various types of political systems and ask what 
do you think about each as a way of governing this country. For each one, would you say it is a very 
good, fairly good, fairly bad or very bad way of governing this country? Having a strong leader who 
does not have to bother with parliament and elections; having a democratic political system.‖ 
As one can see from the table, there is an extensive overlap of those endorsing the ideal of 
democracy and supporting authoritarian political system. Indeed, the two items (support for 
strongman rule and support for democracy) are only weakly correlated (Pearson‘s correlation is -.188, 
significant at the 0.001 level). In fact, about 40 per cent of those with strong support for the 
democratic political system at the same time approve the strongman rule, and only 25 percent of them 
strongly disapprove the authoritarian rule of one leader. Similarly, about 30 per cent of those who 
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think that strongman rule is a very good way of governing their country think the same about the 
democratic political system. This suggests that the concept of ―democracy‖ in the eyes of some 
people is, paradoxically, fully compatible with the authoritarian institutional framework. 
Similarly, a discrepancy might be tracked between the ―objective‖ evaluation of the current regime in 
Lithuania and the ―subjective‖ assessment of the regime by Lithuanian population. The survey on 
Lithuanian political culture of 1999 demonstrates that as much as 43 percent of Lithuanians believe 
that democracy is not yet established in Lithuania even though international institutions do not have 
complaints about the democratic procedures in Lithuania. (Lithuania is classified by Freedom House 
as a free country since 1991.) This again suggests that many Lithuanians‘ perception of democracy 
disagrees with established definitions of democracy. If this is the case, a different approach to the 
measurement of the attitudes towards the regime in new democracies should be introduced and the 
conceptions of ordinary people should be investigated without imposing a priori definitions of the 
terms. 
 
Data and method of research 
Although most of the studies of political attitudes in post-communist societies are based on the 
quantitative data of mass opinion surveys, qualitative research methodology was considered to be 
more appropriate than mass surveys for our purposes. Mass surveys depend on the respondents and 
researchers sharing the same interpretations of words and requires the respondent having clear ideas 
about the subject (Carnaghan, 2003). In our case, these preconditions are not satisfied as the subject 
itself is rather complex and the purpose of the study is to investigate if and how the ―common sense‖ 
understandings of democracy differ from our a priori definitions. Indepth interviews, in contrast, allow 
the respondents to disclose their own thinking and to explain their ideas in their own terms. The 
qualitative methodology enables the researcher to grasp the meaning of the concepts the 
respondents use and to understand how the beliefs and opinions of the respondents are formed. 
The data used in this article are drawn from the research that was carried out in July 2004.3 During 
the research, 40 in-depth interviews with ordinary people were made. The interviews were taped and 
transcribed. The interviews were conducted in four Lithuanian districts: Vilnius, Joniðkis, Klaipëda and 
Tauragë. Vilnius and Klaipëda were selected as the biggest and the most prosperous cities in 
Lithuania, and Joniðkis and Tauragë were selected as the poorest province regions of Lithuania. The 
respondents in the regions were selected using the quota sample according to the criteria of age, 
gender, education and profession. As shown by numerous quantitative studies, these characteristics 
appear to be the most important determinants of political attitudes and electoral behavior in Lithuania 
(e.g., Degutis 1995, 2001; Gaidys, 2004). 
During the interviews, the respondents were asked how they understood the term ―democracy‖ and 
what the most important attributes of democracy are. Moreover, they were asked to evaluate the 
functioning of democracy in Lithuania and to compare the current regime with that of the Soviet times. 
 
Meanings of democracy among Lithuanian public 
Communication with the respondents revealed that most of them (except some young people with 
university education) had no theoretical knowledge of the principles of liberal democracy. Their 
understanding of democracy was based on common sense and on the experience of the Soviet 
regime or the regime of Smetona. Some of the respondents had difficulties in defining the concept of 
democracy as they had never thought about it before. ―I cannot explain (laughing). But I think 
nowadays there are many people who don‘t know…who don‘t understand very much those political 
words.‖ (30-year-old unemployed woman). ―Democracy… it doesn‘t mean anything to me. I don‘t 
understand what kind of democracy [you are asking about]. I don‘t understand‖ (69-year-old 
pensioner). 
The data allow us to trace two conceptions of democracy dominating among ordinary citizens in 
Lithuania: 1) democracy as an opposition to the Soviet rule and 2) democracy as an ―ideal‖ type of 
government. The first conception mainly relates democracy with the freedom of speech, freedom of 
movement and freedom of religion, and, in some cases, with a capitalist economic system. 
The second conception associates democracy mostly with justice and order. 
Freedom was the first most frequent association of democracy presented by the respondents. 
―Democracy is when you can choose what to do, where to work, when you can choose a job by 
yourself, you can choose where to study […]‖ (30-year-old librarian). ―You are free. Free in speech, 
free in belief, free in everything. It was different under the Russians‖ (84-year-old pensioner). 
―Democracy means first of all the freedom of the press. This is the most important thing. The 
expression of one‘s thoughts without being afraid of being expelled to Siberia or somewhere else as it 
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used to be‖ (59-year-old technician). Usually the respondents referred to the freedom of speech and 
press, but the freedom of movement and religion that were severely limited in Soviet times were also 
mentioned. 
The explanations and examples given by the respondents show that the concept of democracy as 
freedom is directly related with the experience of living in the anti-democratic Soviet regime. 
Interestingly, however, the same results are found in other countries with a different historical 
experience. As was shown by various studies, freedom is the most frequent association of democracy 
both in the Western world and in Central and Eastern European societies (Thomassen, 1995; Miller et 
al., 1997; Rose et al., 1998; Hofferbert and Klingemann, 2001). 
In some cases the understanding of democracy as freedom acquired negative connotations, i.e. it 
was related with unlimited freedom in a negative sense or even defined as an anarchy: ―[Democracy 
is] when everyone does what he wants. Is it good or is it bad, he does it anyway… That‘s how I 
understand it‖ (76-year-old pensioner). These people usually complain that there is too much 
democracy in Lithuania: ―If people speak what comes to their mind and there is no culture any more I 
think it is too much of that democracy [here]‖ (45-year-old accountant). 
Another definition of democracy which derives apparently from the understanding of democracy as 
related with the ―West‖ is the association of democracy with capitalism or free market. As one of the 
respondents explained, ―Democracy, as far as I understand it, is when everyone is on his own. One 
has his own undertakings or buildings‖ (57-year-old peasant). 
This association, although very natural in post-socialist context, occurred in very few interviews. The 
second group of definitions of democracy is derived from the understanding of democracy as an 
―ideal‖ regime. People usually perceive democracy as a good and just way of governing, i.e. they 
ascribe to democracy the attributes of their vision of an ideal political system. This is the reason why 
some of the respondents associate democracy with the regime of Antanas Smetona. As one aged 
respondent explained, ―Yes, I understand democracy very well. But I would say there is not much of it 
here. In times of Smetona it was true democracy. […] You could say there was then true democracy. 
There were no thieves, no rogues in the Seimas [Parliament of the Republic of Lithuania]. Everything 
was sacred‖ (84-year-old pensioner). As the citation illustrates, the attribute of a good political system 
is an order based on a sacred authority. The motif of ―sacred order‖ was repeated in several 
interviews, especially in the conversations with aged respondents remembering the times of 
Smetona‘s rule. 
Another important attribute of democracy is justice. As it appears from many interviews, a good 
regime first of all is supposed to be a just regime. As 79-year-old pensioner explains: ―I don‘t know 
what this democracy is. I truly don‘t know, I cannot tell you… Democracy, as I understand, must be 
some kind of grand justice. And there is no such justice here…‖  
The symbols of ―order‖ and ―justice‖ for these people seem to represent the essential elements of the 
vision of a good regime. This vision, however, is embodied by a strong leader rather than 
parliamentarian discussions and the multi-party system of governing. The symbol of order is first of all 
associated with stability, strong authorities, law enforcement and respect to the government. This 
apparently explains the paradox of an overlap between the supporters of democracy and supporters 
of authoritarianism, presented in the previous sections. 
One more aspect of a good system of governance is social welfare. We expected the association of 
democracy with welfare to be one of the dominant, since it is both the element of ‗good society‘ and 
the attribute of the ‗West‘ that was lacking in the Soviet times. Contrary to our expectations, however, 
the association of democracy with welfare was quite rare. Moreover, individuals relating democracy 
with socioeconomic conditions mainly emphasized social security or social rights rather than the level 
of life. ―Democracy is when one is not afraid of old age, not afraid to lose the job or working capacity. 
That‘s democracy‖ (75-year-old pensioner). ―Democracy, I believe, is when every child has a job after 
finishing the school, so that he wouldn‘t go to steal, that he wouldn‘t damage cars, wouldn‘t steal cars. 
That‘s how I understand it‖ (81-year- old pensioner). ―Everyone is an individuality. He has … he has 
some kind of rights, the right to work, the right to a job, the right to have a family…‖ (20-year-old 
student). 
 
Missing definitions: elections and political participation 
When analyzing the conceptions of democracy that prevail among Lithuanian citizens it is important to 
note the definitions that were not mentioned or were mentioned by very few respondents, even 
though they constitute the core elements of the most established theoretical models of democracy, 
e.g., free and fair elections and political participation of the public.  
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Only three respondents out of 40 mentioned among the others the criteria of free elections as an 
attribute of democracy. Two of them were civil servants (38-year-old Vilnius inhabitant and 33-year-
old Tauragë inhabitant) and the third one was a secondary school teacher (25-year-old Joniðkis 
inhabitant). All of them were young urban citizens with university education and all of them apparently 
got some basics of democratic civic education. No other respondent mentioned any attributes related 
to political participation and/or the rule of people. 
This finding seems somewhat surprising as the free elections were one of the first and the most 
tangible achievements of the ―singing revolution‖ in Lithuania. As it appears from the interviews, 
however, the right to vote in the elections is regarded by many people as a natural continuation of the 
Soviet tradition rather than a newly achieved right. 
Earlier I used to like elections very much. [On the day of election] they used to supply all kinds of 
deficit goods like oranges or something else that was difficult to get [in shops]. Music used to play. 
You go and the music plays – you already feel that elections take place, that there is a festival. And 
now you come and everyone seems somehow glum. One goes to vote and another does not. And 
earlier you couldn‘t abstain; if you were a citizen, you had to go to vote. People were afraid to abstain 
[…] and they used to go. And now you can go if you wish or you can abstain, and then you elect you 
don‘t know whom…‖ (44-year-old unemployed). 
As can be seen from the citation, the respondent does not make much difference between Soviet and 
democratic elections as she perceives both as a civic right or rather as a civic duty. Surprisingly, she 
takes a right to choose to go or not to go to vote as a negative feature since it diminishes the value of 
the elections. Moreover, she does not take into account the fact that elections in Soviet times were 
not free and fair and that there were no choice of candidates. She regards as worthless the current 
right to choose among the candidates and the parties, because this freedom creates a mess. 
―Now of course there is a right to choose; it is even too much of it. People are confused; they do not 
know who to vote for. All of them [the candidates] give promises, there are many of them, everyone 
looks better than the other and you get confused and it becomes some kind of mess.‖ This kind of 
thinking was very common among the respondents, especially among the persons of the middle and 
old age. Dissatisfaction with the current political procedures and the feeling of continuation between 
the Soviet and current elections might explain why the procedural attributes did not appear in the 
definitions of democracy presented by the respondents. 
 
The concepts of democracy and satisfaction with the functioning of the current regime 
As mentioned before, the post-communist democracies are characterized by a comparatively low 
level of satisfaction with the functioning of the democratic regime. 
In Lithuania, the level of scepticism towards the practical functioning of the regime is particularly high. 
As can be seen from Figure 2, according to the newest data of Standard Eurobarometer, citizens‘ 
satisfaction with the functioning of democracy in Lithuania in 2005 is the lowest among the new EU 
countries. Only less than one forth of Lithuanian population claim to be very or fairly satisfied with the 
way democracy woks in their country. The average satisfaction in 25 EU countries is 53 percent. 
Citizens‘ satisfaction with the regime depends first of all on the tangible outputs the regime provides 
for its citizens (for the socio-economic determinants of satisfaction with the regime, see Lockerbie, 
1993; McAllister, 1999). 
Nevertheless, it can be argued that the assessment of the regime depends also on the expectations 
of the citizens. In other words, the evaluation of democracy is dependent not only on the real 
performance of the political institution, but also on the criteria of evaluation, i.e. on the citizens‘ vision 
of ―true democracy.‖ The purpose here is to explore if the concept of democracy presented by the 
respondents is linked with their assessment of the functioning of the current regime. 
 
Conclusions 
Popular support for the principles of democracy is thought to be one of the most essential 
preconditions of a stable and effective functioning of democratic regimes. Measurement of such 
support is consequently one of the most important tasks of the researchers studying the societies of 
new democracies. When asking people if they endorse the ideal of democracy, however, we should 
first determine what kind of democracy we are asking about. 
Mishler and Rose (2001) are indeed right to notice that asking about the support for the ideal of 
democracy in new democracies in fact does not reveal the support for the democratic procedures of 
the regime. It does not mean, however, that we should not strive to trace the support for the regime 
on the most diffuse level, i.e. to determine the level of adherence to the principles of the regime. As 
was argued by David Easton (1965, 1975), the diffuse support, i.e. the support for the principles of 
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political system as opposed to the evaluation of the functioning of the current regime is a more 
important factor of the stability of the system than the evaluation of the regime performance. 
An open-end question about the meaning of democracy seems to be an efficient way of finding out 
the attributes the citizens of new democracies ascribe to the term ―democracy‖. The rich data from 
qualitative interviews enable us to explore the ―common sense‖ understandings of democracy of 
ordinary people as well as to trace how these definitions were framed. 
Qualitative data, however, do not indicate the distribution of the attitudes among the population. In 
addition to the in-depth interviews, an openend survey question or a closed-end question which offers 
a list of attributes drawn from a qualitative study would be helpful to see the whole picture. 
Preliminary analysis presented in this article reveals that some people in post-socialist Lithuania in 
fact are not able to give any explicit definition of what democracy means. This, however, should not 
come as a surprise. Verbalizing the meaning of abstract terms is a demanding task in itself (for 
discussion, see Fuchs and Klingemann, 1990). Moreover, we should have in mind that most citizens 
of post-Soviet societies have never received any basic knowledge on the values and institutions of 
liberal democracy. Nonetheless, the most widespread definition relating democracy with freedom is 
shared by the citizens of both the Western and the post-communist world. 
The present research has allowed us to detect how the definitions of democracy are arrived at by 
ordinary people. Mainly, there seem to be two different ways of reasoning. The first way is to deduce 
the attributes of democracy from the differences between the Soviet regime and the ―Western world.‖ 
The second way is to equate democracy with an ideal system of governance. People using the first 
way of reasoning generally relate democracy with freedom of speech, freedom of beliefs, increased 
opportunities or market economy, while respondents from the second group usually relate democracy 
with order, justice and social rights. 
In-depth interviews with ordinary people in Lithuania have revealed that seeming inconsistencies of 
the attitudes of some post-soviet people indeed are not inconsistencies, as their understanding of 
democracy is simply different from our a priori definition. The term ―democracy‖ implies for them the 
values that are lacking in the current regime, such as order, justice and security. These values are 
inherently linked rather with a strongman rule than with the institutions of liberal democracy. 
Finally, the analysis has demonstrated that the vision of the ideal of democracy is related with the 
assessment of the functioning of democracy in practice. Naturally, the citizens defining democracy in 
terms of the freedom of speech and beliefs are much happier about the way democracy works in 
Lithuania. People relating democracy with order, justice and economic welfare, in contrast, are much 
less satisfied with the functioning of the current regime. Interestingly, some procedural attributes of 
democracy such as free and fair elections almost did not occur in the popular definitions of democracy 
in Lithuania. 
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