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ABSTRACT

The thesis explores the experience of implementing a system of performance management
in regional governments in Russia. The findings suggest that the system was affected by
deliberate data manipulation. Using mixed methods | demonstrate that locally generated data
were more likely to be manipulated than the data reported by external agencies. Instead of
improving managerial decisions, performance indicators have become a tool of symbolic
bureaucratic ~ accountability =~ weakly  linked to real  managerial  activities.
25 current and former civil servants from three regional governments in Russia were interviewed
(including three ministers of economic development); quantitative data were obtained from a
publicly available performance dataset covering the period of 2007-2011 (with data for a unified
list of over 300 indicators from 83 regional governments). Two strategies of data manipulation
were identified: a “prudent bureaucrat” strategy consisted in minimizing long-term risks by
reporting “more-normal-than-real” figures; a more ambitions “reckless bureaucrat” strategy
aimed at inflating figures to maximise credit. Systematic application of these two strategies has
produced a detectable bias in the overall performance data with “prudent bureaucrat” strategy
dominating. A survey of 170 municipalities was carried out to demonstrate that data for
indicators most affected by “prudent” manipulation are perceived as less trustworthy by civil
servants. | then theorize that performance reporting creates a “bureaucratic panopticon” and
resulting behaviour may be interpreted using Michel Foucault’s notion of normalisation and

Herbert Simon’s model of “administrative man”.
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CHAPTER 1. INTRODUCTION

Performance management remains a popular instrument of public sector reform. Russian
government has introduced a system of performance management at the regional level. This
system utilized the inventory of over 300 indicators to monitor the performance of regional
administrations in all 83 Russian regions. The system has been widely criticized by both civil
servants and academics. It has been described as overly cumbersome and having little
managerial value. This work sets out to explore the experience of civil servants in dealing with
the system, to describe problems associated with it and to identify managerial gains produced by
the system. Particular attention is drawn to the problem of data manipulation. It is shown that
traces of manipulative behaviour are discernible in the data generated by the system. Qualitative
and quantitative data are triangulated to provide a more vivid picture of the system.

The practice of performance management has been under strong criticism from some
scholars who pointed at multiple unintended consequences arising from the practice of formal
performance measurement (Bevan and Hood 2006; Bohte and Meier 2000; Hood 1991, 2006;
Patrick 2009; Smith 1995). Russian commentators have particularly stressed the administrative
burden of operating a system with an excessive number of indicators. Other criticisms included
lack of feedback, insufficient transparency in setting performance indicators (Malkov 2010) and
inadequate coordination with other reform efforts in the public sector (Verheijen and
Dobrolyubova 2007).

On the positive side, respondents during interviews indicated some managerial gains
derived from the system. It has been noted that the system has become a tool facilitating inter-
regional competition through benchmarking and was instrumental in identifying areas of
governmental failure in providing services.

Data manipulation was selected as an area for further exploration. Both qualitative and

quantitative evidence of deliberate distortion of performance figures were obtained. There is a



large body of literature on detecting deliberate data manipulation in the private sector (Beatty et
al. 2002; Burgstahler and Dichev 1997; Dechow et al. 1995; Degeorge et al. 1999; J. J. Jones
1991), in contrast, empirical literature on public sector performance measurement is relatively
scarce (Charbonneau and Bellavance 2012; Gueorguieva et al. 2009). There have been a number
of literature reviews and conceptual papers (Hood 1991, 2006), but not many empirical studies.
In the Russian context the system of nation-wide performance measurement was
introduced together with other significant public sector innovations as part of a comprehensive
reform package known as “the Administrative reform” in 2007. Since then it has seen a number
of revisions and is currently still in operation. The implementation process revealed significant
obstacles to effective functioning of performance measurement. Issues of interagency
cooperation and public sector integrity became troublesome. Performance measures were
introduced in the context of a highly centralized public sector hierarchy and became integrated in
the informal system of incentives of the public sector. The functioning of performance
management was thwarted by lack of managerial autonomy. Observing the results of the process
of implementation reveals inherent problems of the system of performance management in

Russian regional governments.

Research objective and questions

Although the implementation of performance management in western contexts is well
researched, its implementation in developing countries is relatively scarcely covered by the
literature. The objective of this thesis is to demonstrate how performance indicators function in a
specific institutional environment of Russian regional governments. To achieve this objective
one particular aspect of the working of the performance management system was selected. Data
manipulation practices were chosen for deeper investigation.

The following research questions were formulated:

1. How do formal performance indicators function in the context of the Russian regional

government?



2. What managerial benefits do civil servants see in the system?
3. Is the system of performance management susceptible to deliberate data manipulation?

4. If yes, then what type of data manipulation is most common?

Research methods

The research is conducted using mixed methods approach. A combination of quantitative
and qualitative methods is used. Three regional governments were visited to conduct interviews
and observe the practice of regional civil servants. A variety of methods of data collection was
used: literature reviews, semi-structured interviews, questionnaire surveys and participant
observations.

The research was conducted in three stages: first, 25 semi-structured interviews were
carried out with officials from regional governments, consultants and academics®. Motives and
opportunities for deliberate data manipulation were identified and hypotheses regarding their
manifestation in resulting performance data were formulated. Second, quantitative evidence was
obtained by analysing the nation-wide performance dataset® that provides figures for over 300
performance indicators covering 83 regional governments for the period of 5 years between 2007
and 2011 (this gave over 90 000 observations). Third, a survey of municipal civil servants was

conducted to test the predictions of the quantitative analysis.

! The sample included: 16 current regional civil servants, including three ministers of economic development, three
deputy ministers from departments of health and economic development, 6 heads of departments and 2 specialists
(lower level civil servants); 9 former civil servants, including: 3 consultants, 3 academics. Other respondents
included: a top central government official responsible for the design of the nation-wide system of performance
management and two civic activists involved in public scrutiny of government performance reports. The interview
guide from Christopher Pollitt, 'Unleashing Change: A Study of Organizational Renewal in Government',
Administrative Science Quarterly, 51/2 (2006b), 302-04. was used with minor alterations. Purpose sampling and
snowballing were used to generate the list of respondents. People responsible for implementing and operating
performance measurement systems were identified in regional governments and asked to provide further contacts for
interviews.

2 The data were collected in accordance with the Presidential Decree Ne 825 of 28.06.2007 "On
assessing the effectiveness of executive authorities of the subjects of the Russian Federation.”, The data
were published by the Ministry of regional development in 2012.

URL: http://www.minregion.ru/upload/documents/2012/10/101012/101012_itogi_2011.xls [accessed
08.03.2013]
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Structure of the thesis

The thesis is divided into nine chapters including the introduction (Chapter 1).

Chapter 2 outlines the background of performance management reform in the Russian
public sector. The chapter provides background information on the history of public sector
reform in Russia, gives an overview of the structure of Russian government and discusses the
specifics of the Russian usage of performance management terminology.

Chapter 3 reviews the literature on 1) theories of bureaucracy, 2) performance management
and New Public Management (NPM), 3) unintended consequences of implementing performance
management regimes; 4) data manipulation in private and public sector contexts, and 5)
underlying administrative values of public sector reforms.

Chapter 4 describes methods of the research and outlines epistemological and ontological
assumptions.

Chapter 5 provides qualitative findings. This chapter outlines the problems in
implementing performance measures as perceived by civil servants. The following issues are
identified: the inability of agencies to influence performance indicators, the importance of
external factors, lack of interagency cooperation, the importance of informal functions of
performance reporting, low trust in performance data.

Chapter 6 presents quantitative findings. The problem of data manipulation is investigated
using statistical methods. Two strategies of data manipulation are identified, hypotheses
regarding expected patterns in performance data are formulated and tested. The results of the
survey of municipal civil servants are also presented in this chapter and triangulated with the rest
of the findings.

Chapter 7 links the results of the research to wider theoretical discussions. Theoretical
generalizations are made using theories of bureaucracy of Gordon Tullock and Antony Downs.
The results are interpreted using theories of bounded rationality (Herbert Simon), normalization

(Michel Foucault).



Chapter 8 discusses alternative interpretations of the role of performance measurement and
uses the theory of ideology (Slavoj Zizek) to give an alternative interpretation to the findings.
Limitations of the research are discussed.

Chapter 9 concludes by summarizing the answers to research questions.

Two narratives

The thesis is built around two narratives that capture significant aspects of practices related
to performance reporting.

The first narrative is structured around the process of implementation and operation of
several waves of performance measurement/management reform initiatives. This narrative
focuses on day-to-day experience of civil servants and captures different views on the system
held by civil servants at different levels of bureaucratic hierarchy: views of regional civil
servants, central government officials, middle management and senior civil servants. This
narrative captures the perception of performance measurement from within the bureaucratic
hierarchy. Using Hegelian terms it may be said that it attempts to demonstrate what performance
measurement practices are for-itself: how they are perceived by those who take part in them and
practice them. This narrative is written in the “understanding” mode. Such issues as
effectiveness, cooperation, autonomy, managerial discretion are explored in the context of
regional governments.

The second narrative is structured around the problem of data manipulation and
demonstrates that reported performance figures may suffer from deliberate distortions.
Theoretical explanation is constructed using theories of bureaucracy to show that such
distortions may result from the desire of civil servants to avoid attention of their superiors.
Explanation proceeds using agency and public choice theories and such theoretical conjunctures
as “bureaucratic personality types”, “self-interested behaviour” etc. In these models the ultimate
given is a model of man and this man’s motives and drives. The situation is analyzed to the point

where an explanation may be made using basic ultimate givens such as self-interested motives of
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bureaucrats. These are, of course, conjunctures of the researcher — abstract constructions whose
aim is to simplify the complexity of the real world and render it intelligible and predictable. By
using them it is not implied that civil servants think of themselves as self-interested rent-
optimizers, but it is merely asserted that such simplified models are useful in deriving an
explanation of the situation that allows for predictions that approximate observed data.

What performance reporting practices are for-themselves depends on what they are in-
themselves (and vice-versa). This may be illustrated using the following hypothetic construction:
if the civil servant’s main purpose is to diligently serve the public good then the system of
performance reporting would be used and perceived as a tool making this purpose more or less
easily fulfilled. If, on the other hand, their main aim is to extract rent and seek bribes, then the
same system would be perceived and (ab)used accordingly.

The story of performance management in the Russian public sector presented in this work
is at times critical. The Russian practice demonstrated that performance management could be
either useful or wasteful depending on a particular case. Russia here is not exceptional.
Researchers of the British experience have also found failures and inefficiencies in performance
management regimes in the UK (Pidd 2005; Public Administration Select Committee 2003;
Radnor 2008). Russia is not exceptionally bad, neither is it exceptionally good in terms of
implementation of PM. The account presented below should be read with this in mind. The
Russian experience is not measured against a practical international standard achieved
elsewhere. It is rather measured against theoretically achievable ideals or commonly shared
expectations and, for this reason, may sometimes be too skeptical. Practice inevitably falls short

of theoretical ideal conjunctures.



CHAPTER 2. PUBLIC SECTOR REFORMS IN RUSSIA

Historical background

Soviet legacy accounts for much of the current character of the public
service. This legacy also explains why Western experiences and
models are unlikely to be grafted wholesale onto the Russian
administrative landscape. (Barabashev and Straussman 2007: 373)

In analyzing public sector reforms in modern Russia it is important to consider the
historical background that shaped modern Russian society and state. It is impossible to draw a
line in the past that would set the boundary for the analysis of the relevant historical context.
Events of the ancient history influence our life up to the present day. One can hardly mark a
point in the past where relevant trends begin. The traditions of ancient Kiev Russia affected the
outcome of the reforms of Peter the Great; the Czarist Russian Empire determined the path of the
development of the Soviet Union; the Soviet legacy continues to live in the modern institutions
of post-Soviet Russia. Institutes are slow to change and hard to remodel. It is, therefore, a matter
of practicality and limitations of the present analysis to choose the starting point for the
discussion.

It would be reasonable to argue that the most dramatic changes in the structure of the
Russian society happened during the Soviet era. While preceding history of the Russian Empire
inevitably determined some of the characteristics of the modern Russian state (such as its
geographical characteristics, for example), its influence on the modern society can only be
viewed through the prism of the Soviet era. It is beyond the scope of this study to cover the
history of reforms of bureaucracy in Russia and the Soviet Union. There is a whole body of
“sovietological” literature (see, for example (Chekharin 1977; Nove 1965; Piekalkiewicz and
Hamilton 1991; Piskotin and Sayer 1989). This section is limited to post-1990 trends in the
history of the Russian public sector.

This history may be crudely broken down into two stages: early Russian bureaucracy

(1990-2000), and modern Russian bureaucracy (2000-present). For the needs of the present



analysis such crude categorization will suffice. Only a brief outline of modern history is given

below for the sake of introducing the reader to the Russian present day situation.

Bureaucracy in the Russian federation

The 1990s were not kind to public service reform in Russia. (Barabashev and
Straussman 2007: 379)

The history of public sector reforms in modern Russia may be subdivided into 5 distinct
stages. Barabashev and Straussman (2007) identify 4 stages in the period between 1992 and
2006 and Jakobson (2001) adds another transition stage in 1990-1992.

These stages include: the first stage of turbulence immediately after the collapse of the
Soviet Union, when the raging political struggle meant that the executive functioned without
well defined and certain leadership (1990-1991) (Jakobson 2001); the three following
preliminary stages that set the scene for a systematic reform effort (1992-2003); the
contemporary stage when a relatively consistent reform process began (2003-present)

(Barabashev and Straussman 2007).

The zero stage: the big bang

Although some administrative reforms were tried repeatedly in 1990-1993, they gave
way to an open struggle between irreconcilable political forces, each of which claimed
to be legitimate. The question was no longer how to improve the operational
performance of the government, but what should be the structure and the principal
goals of the state. (Jakobson 2001: 31)

The political turbulence that followed the collapse of the Soviet state made no systematic
reform of the public sector possible during the first two-three years after the event. In fact, the
bureaucracy during this period lacked well-defined consistent leadership and had to adapt to
rapid changes. This was the time of unprecedented uncertainty, dramatic changes and instability:

During that period, Russia twice survived situations in which a universally-
acknowledged power system was practically absent: In 1991, when Gorbachev’s

administration of the Soviet Union and Yeltsin’s administration of the Russian
Federation began to compete; and in 1993, when President Yeltsin openly fought



against the Supreme Soviet (the parliament) and forbade the officials to execute its
laws. (Jakobson 2001: 31)

Jakobson (2001: 31) remarks that adaptation mechamisms of the bureaucracy during the
period of constitutional crisis are in their own right of high interest for scholars of public
administration.

The end of this stage is marked by the adoption of the new Constitution of the Russian
Federation that established the division of powers; defined the scope of the public sector and
distinguished between levels of public administration.

The new constitution established the country as a federation and defined the division of
powers. This set the foundation for further refinements in the definition of what constitutes the
public sector in Russia. The modern definition of the public sector includes later modifications
by the legislature, but at this stage the general design of the Russian public sector was outlined
(Barabashev and Straussman 2007: 374). Executive, legislative and judicial powers were
assigned their responsibilities; federal, regional and municipal levels of government received
their definitions and responsibilities. The municipal level was excluded from the definition of the
public sector. This provided the starting point for systematic reforms of the public sector

(Barabashev and Klimenko 2010).

The first state: early attempts of systematic reform
The first systematic attempt to reform the public sector for the needs of the new post-

communist state began in 1992-1993 (Barabashev and Straussman 2007). The most urgent
necessity was to create a system of recruitment, training and promotion of civil servants that did
not hinge on the Communist Party apparatus. It was necessary to fill the place of the communist
party with something ideologically neutral and technocratic:

The first step was the establishment of a specialized public institution responsible for all

administrative reform service issues — the Roskadri of Russia. The Roskadri had three

goals: (1) to increase the level of education of government employees, (2) to create a
system of public service administration modelled partly on Western standards, and (3)



to evaluate the professional preparation of public employees. However, only the first

goal was accomplished.

In the soviet period the communist party was responsible for supervising the public sector.
Recruitment, promotion and evaluation of public servants were performed by the party
apparatus. Members of this apparatus were bound together by ideology.

The party performed the function of the “second-order cybernetic loop” (Smith 1995: 300)
in the system and exercised the control over the “first-order cybernetic loop”, that is, the
bureaucracy (Institute of the national project «Obshestvenniy dogovor» 2011). In a democratic
state the second-order cybernetic loop functions through the institutes of representative
democracy and is (in theory, at least) ultimately powered and directed by the will of the people.
The history of the reforms of the public sector in Russia up to the present day has been the
history of attempts to bring the bureaucracy under the control of the people:

... it is well known that the soviet system of government had two managerial circuits.
The bureaucracy per se was under the control of the party apparatus: one bureaucratic
system was controlled by another. The major change that occurred in 1980s-90s was
the removal of this second circuit of control. The Yeltsin era was the time when the
society was adapting to the new system. It was attempted to replace the control of the

party by democratic institutions of citizen control. (Institute of the national project
«Obshestvenniy dogovor» 2011: 20)

The peculiar characteristic of a soviet bureaucrat is that he is not politically neutral. Unlike
in the Western tradition, where political appointments are only made at the very top of the
hierarchy, in the Soviet union all managerial positions were held by members of the communist
party. This meant that they had to abide not only by the formal rules and regulations (which are
easy to change), but also by informal rules and norms, associated with the communist doctrine.
Thus, changing the written rules would not make much difference in such a system, if old

personnel remained in key positions:

...the basic rules of the Soviet system presupposed that officials would have a personal
devotion to certain ideas. Practically all the positions responsible for making significant
decisions could be occupied only by Communist Party members. According to the Rules
of CPSU (Communist Party of the Soviet Union), its members had “to master Marxist-
10


file:///C:/Users/Lumber/Dropbox/Учёба/PhD/!PhD%20thesis%20per%20se/WHOLE%20TEXT%20Per%20se/Obshestvenniy%23_ENREF_83
file:///C:/Users/Lumber/Dropbox/Учёба/PhD/!PhD%20thesis%20per%20se/WHOLE%20TEXT%20Per%20se/Obshestvenniy%23_ENREF_83
file:///C:/Users/Lumber/Dropbox/Учёба/PhD/!PhD%20thesis%20per%20se/WHOLE%20TEXT%20Per%20se/Obshestvenniy%23_ENREF_83

Leninist theory, to lead a resolute struggle with the manifestations of bourgeois
ideology, of private property psychology, of religion, etc.” (Ustav Kommunisticheskoi
partii Sovetskogo Souza, 1976), (Jakobson 2001: 32).

In the ideal Weberian-style bureaucracy it would not matter much if old people were in
charge or new ones. If the rules were changed such ideal bureaucrats would start working by the

new rules:

The prevalence of the old staff would not make so much difference if this type of Soviet
official resembled the Weberian bureaucrat. If the officials drew a clear distinction
between government service and private life and were guided by comprehensive formal
rules, changing these rules could have been compared to setting up a new programme
on a computer (Jakobson 2001: 32).

But, since there were no such Weberian bureaucrats, it was necessary to Kkick-start a
process of replacement of the old staff by new employees. This was attempted during this early
stage, but with humble success:

...the efforts of the Roskadri were resisted by government employees who did not want
to be evaluated, and the agency failed to achieve the political traction in the

governmental hierarchy necessary to have any major impact. As a result, the second
and third goals remained unfulfilled (Barabashev and Straussman 2007: 378).

In 1995 a federal law® was passed that introduced “the concept of public service and
defined how it was supposed to function” (Barabashev and Straussman 2007: 378). However,
“no clear goals of administrative reform were articulated, thus producing inconsistent
interpretations of the law and several incompatible directions for development of a modern

public service” (Barabashev and Straussman 2007: 378).

The second stage: adopting new principles
Attempts to make the bureaucracy serve the public interest continued in 1997-98:

The second reform effort was undertaken in 1997 — 98 by a group of advisors to
President Boris Yeltsin within the framework of the Conception of Public Administration
Reform. Borrowing from international practice, this eff ort tried to identify key elements
of a modern public service, such as the principles embodied in the merit system and the

* No. 119-FZ, July 31, 1995.
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notion that public servants serve the public interest. (Barabashev and Straussman
2007: 378)

These principles were in sharp contrast with the Soviet tradition. The interests of mere
citizens were never considered a worthy goal in the past:
Soviet bureaucrat’s job was to implement and even predict the leadership’s demands

and to follow the party guidelines, but never to work directly in the interest of citizens
— a bourgeois concept, at best (Barabashev and Straussman 2007: 376).

Thus, an attempt was made to “install new software” into the bureaucratic computer. It was
achieved without significant resistance, but did not lead to a real change in the working of the
bureaucracy:

The most one could say about [these] efforts ...is that they led to the adoption of
selected principles by both professionals and political officials without significant
resistance; however, no mechanisms for the implementation of these principles were

established. The reform gradually terminated without ever really getting off the
ground. (Barabashev and Straussman 2007: 376).

Such ideological flexibility is characteristic of the particular kind of bureaucratic mentality
that evolved during the soviet era. The core feature of this mentality is the acceptance of the fact
that political declarations and formal written rules have nothing to do with the real life. Thus,
fashionable buzzwords may come and go with no impact on actual behaviour. This became
obvious during the process of disintegration of the Soviet Union, when communist party
members demonstrated only slight resistance to the change despite being “true communist” on

paper and in public speeches:

Although the public administration was dominated by members of CPSU, a shift away
from communism was accomplished mainly by the most active part of the staff, the
majority being neutral and a minority being slightly opposed (Jakobson 2001: 33).

Jakobson (2001: 33) asserts that this may be explained by distinguishing between formal
and informal rules adhered by the bureaucrats. Three characteristics of soviet bureaucratic

mentality may be identified:
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(1) a profound difference between formal requirements (fixed in written form) and real
life;

(2) the ideologization of formal rules, which means that terms like ‘communism’ and
‘plan’ could easily be replaced by the words ‘democracy, ‘'market,’ etc., since they are
only a kind of formula;

(3) the strong influence of certain informal rules that do not presuppose the devotion to
a set of abstract ideas, including the idea of honest performance of official duties
(Jakobson 2001: 33).

This mentality was preserved by the staff of the new Russian state as the turnover of civil

servants (especially at the middle level and in the regions) was slow:

[By 2000] over 40% of Russian officials used to work in the bureaucracy of the Soviet
Union. New staff members were constantly hired in the Soviet era, and very few
employees got fired. In three senior groups, officials with over 15 years’ experience in
civil service constitute approximately half of all current employees (54%, 50%, and 38%,
respectively). These employees were promoted during pre-Gorbachev times. There are
many high-ranking former Soviet officials among the ministers and their deputies. New
civil servants more often hold lower positions in the hierarchy. In Russia’s regional
governments, the climate is more resistant to change since in most cases the
authorities hold less reform-oriented views than federal administrators (Jakobson
2001: 33).

In sum, new principles were declared and accepted but the process of actual

implementation did not yet start during this stage.

The third stage: laying the legal foundations
During this stage the legal foundations for implementing public sector reforms were laid.

Four pieces of legislation were adopted:

- The Conception of the State Service System Reform of the Russian Federation
(Conception);

- About the System of State Service of the Russian Federation (System);

- About the Civil Service of the Russian Federation (Civil Service);

- State Service Reform in the Russian Federation: 2003 — 2005 (Federal Program)
(Barabashev and Straussman 2007: 378).

The chief achievement during this stage was that the structure of the public sector was

clearly defined:
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[The legislation] established three main categories of public servants (federal public
service, military service, and law enforcement service) and two levels of employees
(federal public service and regional public service). (Barabashev and Straussman 2007:
378).

At this stage the concepts that were outlined in the constitution were worked into detailed
administrative regulations and provided the starting point for rational systematic further
improvement:

...the legislation established the administrative preconditions to implement all of these

reforms at both the federal and regional levels. (Barabashev and Straussman 2007:
378).

The fourth stage - contemporary period: process-control vs managerial autonomy

It is useful here to consider a wider context of public sector reform in Russia to be able to
assess the difficulties of implementing performance management/measurement.

In 2003 all initiatives in reforming the public sector were grouped into two large
programmes: the Administrative reform and the Civil service reform. The first group included all
initiatives aimed at changing methods of management: budgeting, planning, performance
management, etc. The second group included initiatives concerned with human resource
management: recruitment, salaries, evaluation mechanisms, etc. The two reforms are currently
being implemented as distinguishable programmes.

The design and implementation of public sector reforms posed a serious challenge. Parts of
the reform agenda were allocated to different central government entities. As a result, three
distinct reform strands developed: the civil service reform, the budget reform and the
administrative reform (Verheijen and Dobrolyubova 2007: 210). The civil service reform aims at
developing a professional civil service by creating incentives for performance at the individual
level. The budget reform aimed at improving the budget process and inter-budgetary relations
(starting as a separate effort in 2004). The administrative reform aimed at optimising the

structure of government and streamlining its operations
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Performance management initiatives have been mainly implemented within the framework
of the administrative reform. Commentators observe that the principles of performance
measurement were often not adequately reflected in the two remaining strands of reforms
(Verheijen and Dobrolyubova 2007). Performance measurement mechanisms in inter-
governmental relations were not synchronized with corresponding initiatives in performance
budgeting or individual performance-related pay.

The major achievement of the administrative reform has been the introduction of a new
three-tier government structure at the federal level (Ministry-Service-Agency). This setup aimed
at separating the function of policy development from functions of policy implementation,
oversight, control and property management. At the federal level this reform became
institutionalised through the adoption of the Administrative Reform Concept in 2005, which
declared performance management a focal point for improving service delivery and decreasing
administrative barriers in the country (Verheijen and Dobrolyubova 2007: 210). Another major
direction of the administrative reform was related to streamlining government operations by
introducing “administrative protocols” (aomunucmpamusnotii pecnamenm). formalized process
descriptions of every function and service delivered by the government. It is useful to consider
other elements of the administrative reform that are being implemented in parallel with

performance management/measurement.

Administrative reform package: contradictory intentions
Since its inception in 2003 the administrative reform has by now gone through three
cycles*. The first cycle began in 2003 and included two main activities:
1. Inventory of all functions of federal and regional government bodies and
elimination of duplicating functions;
2. Creation of the threefold system of ministry, service and agency at the federal level

and delineation of responsibilities between them;

* http://ar.gov.ru/about/history/
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3. Clearer delineation of responsibilities between federal and regional authorities.

The general technocratic aim behind these efforts was to formalize the list of public sector

functions (services) and assign responsibilities to different types of public bodies. It was believed

that one of the key causes of ineffectiveness was high discretion given to bureaucrats at low-to-

middle level. This discretion, presumably, allowed for rent-seeking and arbitrary decision

making. Thus, once the list of functions was formalized it was possible to begin the process of

assigning functions to levels of government, formalizing the process of performing a function or

providing a service. This process of administrative regulation (formalization) has been the

leitmotiv of the administrative reform up to the present day (Klimenko, 2012)

The second cycle began in 2005, when the Conception of the Administrative Reform was

passed. The conception was subdivided into 7 reform initiatives:

1.

2.

6.

7.

Performance management and project management;

Administrative regulation and standardization of public (municipal) functions and
services;

Providing electronic access to public services;

Streamlining public services through “one-window” schemes and “multi-functional
centres”;

Optimization of government functions and services;

Formalizing public sector procurement;

Reducing corruption (Concept of Administrative Reform 2005-2010).

The Administrative reform is best thought of as a cluster of initiatives with a general

declared aim of improving accountability and effectiveness of the public sector.

But it is evident from the results of the completion of the cycle that administrative

regulation and standardization of public functions and services has clearly dominated the rest of

the initiatives.

16



The third cycle began in 2011 with the new set of initiatives that build on the results of the
first and second cycle. It was accepted that the work has to be continued in most directions and
that significant progress has been achieved mainly in administrative regulation of public
functions and services and even there — with serious drawbacks.

The success in implementing performance management techniques has been humble and
Russian commentators are generally sceptical on the results achieved so far. Some commentators
consider that current performance management procedures may be considered “ritual” and
“symbolic” (Malkov 2010). Others regard performance management an ineffective formalistic
exercise (Khabaev 2010)

Commentators have reported issues of communication between reform design-teams. The
formal division of the two clusters of reform initiatives led to the loss of coordination between
expert groups involved in the implementation process and created problems of compatibility
between reform streams (Barabashev and Klimenko 2010: 19). This has led to a reform
programme that declares improved performance in service delivery as its strategic goal, but does
not supply public sector managers with the means of cultivating a performance culture among
individual officials (Verheijen and Dobrolyubova 2007: 210).

More broadly, it should be noted that, traditionally, performance management implies
devolution of managerial discretion as one of its core elements (Batley and Larbi 2004). In the
Russian case, however, declarations of principles of performance-based budgeting and
performance-related pay somewhat paradoxically coexisted with vigorous efforts aimed at
formalization and standardization of public sector functions:

The tension between home-grown solutions and the influence of international practice

can be found in administrative reform, as well as other areas of political life.
(Barabashev, 2007)

It is as if performance management has been used as a ritual formula to indicate

innovativeness and “western-ness” of the reformers’ intentions, whereas their actual efforts
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reveal the essential “eastern-ness” of the Russian public sector. Lip service was paid to ideas of
decentralization and managerial autonomy to preserve the impression of liberalization, while real
efforts were aimed at ensuring reliability and consistency in public service delivery by means of

standardization and formalization®.

The structure of government in historical perspective

It is worth giving here a brief outline of the structure of Russian government. Nominally,
Russia is a Federation with 85 regions® (83 before 2014) (known collectively as subjects of the
Federation — cybowexmut pedepayuu). The executive consists of three tiers — municipal, regional
and federal administrations. For purposes of this study it is important to consider the history of
regional division and clarify the terminology. Writing about the Russian government in English
necessarily entails a degree of simplification of existing Russian terminology. This section will
try to introduce most important terms associated with the structure of Russian government.

I will use terms “regional administration” and “regional government” as “generic terms for
the regional executive branch in Russia’s regions” (Buckley et al. 2012: 13). The structure of
regional administrations is the following:

The regional administration in most regions is comprised of three tiers, headed in all
regions by a head of administration, colloquially called a “governor”. Below that are
the governor’s deputies, colloquially called “vice governors.” <...> From 1991-2006,

regional chief executives in Russia’s 21 ethnic republics were called Presidents (Buckley
etal. 2012: 13)

The structure of regional administrations vary, but it may be generally said to consist of
ministries and the Office of the Governor (Apparat Gubernatora). Ministries are led by regional

ministers and deputy ministers.

5 . . . . .

An alternative interpretation would be that under the guise of “western” modern solutions, reformers were
aiming at subordinating lower level bureaucrats by limiting scope for local discretion and “automatizing” service
delivery.

® The number of regions gradually changed between 1991 and 2012: “Russia contained 89 federal subjects from
1991-2005. Between 2005 and 2008, the number was reduced to 83” (Buckley (2012: 13).
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It is important to note that during the period covered by this study governors of Russian
regions were appointed by the president rather than elected. Details of the procedure varied
between 2007 and 2011 but the principle remained: governors were not elected but appointed. It
is worth outlining the chronology of the institute of gubernatorial elections. Details may be found
in (Buckley et al. 2012; Frye et al. 2011; Libman et al. 2012a):

From 1992-2004, Russia’s governors were elected in a popular vote, but in 2004, then-
President Vladimir Putin pushed through a reform cancelling direct gubernatorial

elections and replacing them with a system of centralized appointment (Frye et al.
2011: 2)

The main justification of this radical move was that there were too many amateurs and
criminals among elected governors and that the country was torn apart by their local private

interests:

Indeed, many justified the decision to cancel gubernatorial elections in 2004 as a way
to purge criminals, political amateurs, and incompetents from the gubernatorial corpus
(Frye et al. 2011: 3)

Frye et al. (2011) cites Vladimir Putin’s remark on the matter:

As Putin said in a July 2011 press conference, “I don’t want to talk about [the
cancellation of direct gubernatorial elections], but | will say: Back then...Everything
seemed democratic and very good, but then pseudo-criminal elements began to rise
up, fill their pockets with money, and manipulate both public consciousness and elected
governors” (Frye et al. 2011: 3)

Scholars differ in their assessment of the effects of this move. Frye et al. (2011) reviews
two different camps: some argue that “elected officials are more likely to be of high quality because
voters prefer high quality candidates” (Frye et al. 2011: 3), others hold that

...appointed officials may be of higher quality either because majoritarian failures result
in political amateurs being elected... or because the social planners making

appointments have long time horizons and seek the public rather than the private good
(Frye et al. 2011: 3).

Libman et al. (2012a) outlines the chronology of Russian gubernatorial appointments:
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Since the early 1990s the Russian regions have been ruled by well-entrenched
politicians, spending many years (and even decades) in their region without any further
option of advancement beyond the position of the governor and thus rather fitting the
picture of a stationary bandit. In mid-2000s president Vladimir Putin abolished the
public elections of the governors, replacing them by appointment by the centre. During
the first years he had been rather cautious leaving most of the old governors in power.
Over time, however, especially under Putin’s successor in 2008—-2012, Dmitriy
Medvedev, the central re-appointment strategies became more aggressive. In the late
2000s, a new breed of regional governors came into existence: unlike their
predecessors often recruited from regional elites, the new appointees usually came
from high-ranked positions in the federal administration...

It is important for the purposes of this study to keep in mind that the system of
performance management operated between 2007 and 2012 and thus functioned under federally

appointed governors.

Integral performance indicator

Some commentators have argued that starting from 2007 the central government used
electoral results of the ruling party (“United Russia”) in regional elections as an integral
indicator of governors’ performance’. If elections were confidently won the governor was
considered able and a good candidate for promotions. This practice coincided with the
introduction of the national system of performance indicators and, it is has been argued,
foreshadowed it®. Election results became the one integral indicator of governors® performance.
Political and administrative performance became intertwined and this led to manipulation of
election results from bottom up. Electoral fraud became widespread because regional
administrations tried to maximise the share of votes of the ruling party using their
“administrative resource” (the power to influence local officials in election committees). It has
been argued that large-scale manipulation of election results in 2011 was not a deliberate policy
of the Kremlin, but an accumulated effect of uncoordinated manipulation of results by middle-

tier civil servants who were all too eager to impress their superiors by exceptional performance.

” Yakovlev A.A. 21.02.12 “Ne tot signal podali gubernatoram” (The wrong signal to governors)
http://slon.ru/russia/ne_tot signal podali_gubernatoram-749143.xhtml
8 .-

ibid
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Alleged electoral fraud in 2011 parliamentary elections received a lot of public attention and

even became subject of academic research (Enikolopov et al. 2012).

A note on terminology

In Russian managerial literature the English term "performance management" is commonly
translated as «upravlenie po rezultatam» - «ynpasrenue no pezyromamamy» (literary
“management by results”). Such terminology persists, despite the fact that terms "results" and
“performance” are not equivalent. Jakobson (2001) indicates that this terminology may
"mislead":

The Russian translation of the term "performance management"” is somewhat

misleading ..., the English term “performance” is roughly equivalent to the expression

"quality of work" (kachestvo ispolneniya). Despite this, "performance" usually

translates into "results" in Russian publications on the above topics (Jakobson 2001:
17).

Mixing the concepts of "quality of work™ and "performance” into "results" may lead to a
somewhat narrow understanding of the subject. Current Western practice of performance
management stems from such methods as Balanced Scorecard (BSC) (Kaplan and Norton 1992)
and Total Quality Management (TQM) (Rogers 1996). The Balanced Scorecard approach, by its
very title, implies that not only results are measured, but also other relevant aspects of
organizational performance. TQM emphasizes the importance of the quality of the process, i.e.
shifting the emphasis from the result itself to the ability to obtain high quality results (capacity to
perform) (Dubnick 2005: 393). Thus, the Russian tradition of using the term “upravlenie po
rezultatam” fails to reflect the intellectual legacy of the term “performance management”.
Performance management is an approach that is different from earlier doctrines such as
“management by objectives” or “judgment by results”. It builds upon these earlier managerial
methods and incorporates the latest developments in organizational theory, including particular
attention to capacity to perform, quality management, psychological and social dimensions of

performance. The fact that the Russian managerial community adopted a term that fails to reflect
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these aspects of performance may be explained by the absence of intellectual links with the
Western managerial tradition. Thus, subtle semantic differences may indicate that ideas of
performance management are not fully appreciated in Russia and are until today understood in
the crude way that has been long discarded in the West as outdated. In Russia it is often
understood that the core of performance management techniques is the use of formalized
objectives, goals and targets, supplemented by incentives for achieving them. However this is
only one part of performance management.

Although some researchers advocate distinguishing between a performance measure and a
performance indicator (Jackson and Palmer, 1992, cited in Boyle, 1996: 6) | found this

distinction of no particular use and have used the two terms interchangeably.

Performance measurement in the Russian public sector

Zhigalov, Pertsov and Chalaya (Zhigalov et al. 2009) identify two main categories of
Performance Based Budgeting tools in Russian executive agencies: 1) goal-setting and planning
tools that ensure the unity of policy 2) executive instruments that enable achievement of goals
and objectives. In addition to PBB tools performance management instruments include strategic
documents, performance assessment and monitoring instruments and incentivizing tools that are
used to reward individual performance of civil servants (the last group of tools is only being

formed in Russia.) All of these documents to a certain extent utilize performance indicators.
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Table 1. Performance management framework in the Russian Federation

Federal strategic documents

Goal setting and planning tools

Administrative tools enabling
achievement of goals and
objectives

Performance Measurement Tools

e Concept paper of Socio-
Economic Development of
the Russian Federation until
2020 (KJIP-2020)

The main directions of
activity of the Government
of the Russian Federation
(OHIT)

Development strategies
(regional and sectorial)

Government programmes:

e Federal Targeted Programme
(OLIT)

e Federal Targeted Investment
Programme (®ANB)

e Long-term targeted programmes
(ALLILT)

e Departmental
programmes (BIIIT)

targeted

Reports on the results and main
activities of administrators of
budgetary funds (JIPOH/I (DROND)
(goal-setting section)

Service quality standards

Service needs assessments

Service costs assessments

Public  service delivery

agreements (goszadanie)

e Register of expenditure
commitments (PPO)

e Justifications of budget

appropriations (OBAC)

e Annual report of the head of the
highest regional executive body on
achieved values of performance
indicators. Decree 1199 (previously,
Decree 825)°

e Annual report of the head of
municipal administration on
achieved values of performance
indicators (Decree 607)™°

e Reports on the results and main
activities of administrators of
budgetary funds (DROND,
JIPOH/I) (performance
measurement section)

Performance-based budgeting

Performance management

° Presidential Decree of 28.06.2007 Ne 825 "On the evaluation of performance of the executive authorities of the Russian Federation".
° presidential Decree of 28.04.2008 Ne 607 "On the evaluation of performance of local governments in urban districts and municipal areas".
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Performance indicators used in this whole spectrum of documents are not harmonized.
Some of them are used in several tools, others are unique to a particular programme or strategic
document. This overlap (or the absence of one) presents certain difficulties when attempts are
made to identify a suitable sample of performance indicators to be researched.

For the purpose of this study the sample includes performance indicators used in
Performance measurement tools (Presidential Decrees 1199, 825, 607) and the section of
DRONDs on performance measurement. To the extent that the same data are also used in
government programmes and in policy documents and PBB tools, the study also covers these

instruments (highlighted in grey in Table 1).

Performance measurement at the regional level

This study focuses on the practice of using performance indicators in Russian regional
governments. Initiatives aimed at introducing elements of performance management into public
sector operations may be traced back to 1998 (Blokhin 2011). This period may be characterized
in terms of a shift in the focus of the federal government’s attention away from managing
political and economic crises towards managing and supporting steady economic growth and
development. The federal government has turned to issues of efficiency and effectiveness and
attempted to use performance management as means of rationalizing the public sector.

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

This project explores the practice of performance management that emerged in Russian
regional governments since the introduction of the first specially designed tool of performance
management in 2004 (the DRONDs — Doklady of Resultatakh i Osnovnykh Napravleniyakh
Deyatelnosti; rus. Results and Main Activities Reports) and was later extended by three separate
sets of indicators (these were Presidential decrees 825, 607'? and 1199").

DRONDS were produced by regional administrations mainly for internal use and the set of
indicators varied from region to region. The latter systems (colloquially referred to by shorthand
“Decree 825 indicators” or “Decree 607 Indicators”) were designed at the federal level. The
focus of the quantitative part of this study is on Decree 825 indicators because only these
indicators were systematically collected by the Ministry of Regional development and published
in a single dataset. Decree 607 indicators (though most of them overlapped with decree 825)
were reported by municipalities and were only published on websites of these municipalities.
This made it almost impossible to compile them in a single dataset for analysis.

Decree 825 indicators cover all major areas of public services: Health, Education,
Transport, Economy, Sport, Housing, Social care, Environment, Leisure facilities, Finances. The
full list of indicators may be found in Appendix 6. They were published annually in May.

The total of 325 indicators were reported by 2011. 63 of them were included in the formula
for grants. On the dynamics of these 63 indicators a league table was published. Top performing
regions received grants (2bln rubbles ($67mln) to 20 top regions in 2007 and 10bln ($33min) to

10 top performers in 2008-2011).

! presidential Decree Ne 825 "On assessing the effectiveness of executive authorities of the Russian Federation.",
2007.
'2 presidential Decree Ne 607 "On assessing the effectiveness of municipal authorities of the Russian Federation.",
2008
 presidential Decree Ne 1199 "On assessing the effectiveness of executive authorities of the Russian Federation.",
2012
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Table 2 lists the groups of indicators that were used in Decree 825. The largest number of

indicators were related to Health care (80 out of 325), the smallest group was Security and

Policing with only 5 indicators. This grouping was used in the decree that introduced the system.

Table 2. Groups of indicators collected according to Decree 825

No. of indicators

No. of indicators

Sphere Gooftowl) | Lo orans
Health care 80 (25%) 27 (43%)
Economic development 44 (14%) 6 (10%)
Vocational training and education 43 (13%) 0
Secondary Education 42 (13%) 16 (25%)
Communal services 40 (12%) 4 (6%)
Public administration 26 (8%) 7 (11%)
Housing 15 (5%) 3 (5%)
Energy efficiency 14 (4%) 0
Environment 10 (3%) 0

Roads 6 (2%) 0
Security and policing 5 (2%) 0

Total

325 (100%)

63 (100%)

To characterize the system of performance measurement created in accordance with degree

825, it is useful to use Christopher Hood’s classification of performance measurement regimes

into target, ranking and intelligence systems (Hood 2007b). Target systems aim at aggressively

driving change by setting minimum standards or aspirational quantifiable goals and establishing

sanctions and rewards. Ranking systems use league tables to identify winners and losers and

apply appropriate measures. Intelligence systems aim at providing background information to

facilitate learning without added pressure of formal targets and rankings.
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The system combined intelligence and ranking types. A subset of 63 indicators was used
by the Ministry of regional development to issue a league table of top performers. Coming first
in the competition guaranteed no tangible “goodies” apart from rather small prize in the form of
federal grants. In this respect the system differed from the British system of Comprehensive
Performance Assessment (CPA) where good performance secured “freedoms and flexibilities”

(Game 2006: 467):

[Excellent performers were] excused, for example, from producing certain statutory service
plans for ministerial approval, less of their grant funding [was] “ring-fenced”, and they [were]
subjected to a “lighter touch” inspection regime (Game 2006: 467)

The Russian system included no formal provisions for sanctions against poor performance.
The data were used by the Presidential administration to evaluate governors and by governors to
evaluate various departments of regional administration.

Data were published on official websites of regional administration and were available for
the general public. However, the sheer volume of data made it almost impossible for laypersons
to use it. In 2012 a data set covering the period between 2007 and 2011 was compiled and

released by the Ministry of regional development.

Institutional context

Talbot (2008) used the term “performance regime” to speak about the institutional context
of performance steering mechanisms. In the Russian case the following diagram would more
accurately describe the network of institutions making up the performance regime (Figure 1).
The legislative branch was not involved in the process of performance management.
Respondents firmly stated that regional representatives never showed interest in the data
generated under the Decree 825. This was chiefly because performance data from this system
were not linked to the budget. Budgetary decisions were made separately through government
programmes that had their own performance indicators, often dissimilar to those from Decree

825. Thus, the data stayed within the executive branch. Neither were the data actively used by
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civic activists. This was, perhaps, because the data were presented in non-user-friendly way that
made it hard for laypersons to use them.

Figure 1. Institutional context of performance reporting under Decree 825.

:| Presidential administration
Federal line ministries |: T

Ministry of Regional
Development

Federal Bureau of
Statistics (Rosstat)

Citizens

pa—
Federal Security . /
Service (FSO) : Governor’s office Legislature

Reporting agencies . . . .
porting ag Regional administrations

™4

Municipalities

Data reporting s Accountability

The type of transparency that this system established may be characterized as
“bureaucratic” in the language of Christopher Hood (2007a): even though the data were
published online and were nominally available for the public, they were presented in such a
format that only specially trained civil servants could use them. Hood (2007a) introduces a
simple 2x2 typology to distinguish between different types of transparency. Transparency may
be either direct (observable by the people) or indirect (observable by experts or agents), it can
apply to individuals or organisations. The relevant type for this study is indirect transparency
applied to organisations (bureaucratic transparency in Hood’s typology). The sheer amount of
data was such that it made it nearly impossible for a layperson to make any sense of them. The
system provided nominal transparency but in practice was inaccessible to the general public, so

the data were generated by bureaucrats for bureaucrats.
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Conclusion

In the period between 2007 and 2011 a system of performance measurement was
implemented at the regional level in Russia. The system incorporated a list of over 300 indicators
to monitor performance of regional administrations. On the basis of a subset of this performance
data federal grants were distributed to top performers. The system included no formal sanctions
for poor performance and operated largely in intelligence mode. The league table of top
performers introduced an element of ranking into the system.

The introduction of a unitary national set of over 300 indicators overlapped with the prior
initiative known as DRONDs (Reports on the results and main activities of administrators of
budgetary funds (APOHJ/I)). DRONDs were progress reports with a set of performance
indicators compiled by departments of regional administrations in a bottom-up fashion. The set
of indicators varied from region to region.

The national dataset collected in accordance with Decree 825 provided the opportunity to

quantitatively study performance data generated by all 85 Russian regions.
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CHAPTER 3. LITERATURE REVIEW

This section introduces major concepts that are later used in this study and reviews relevant
literature on performance management and data manipulation. First, a brief introduction is made
into the theory of bureaucracy and principal-agent theory; second, the role of performance
management in wider New Public Management (NPM) movement is described; third, the
literature on unintended consequences of measuring performance is surveyed; forth, the literature
on data manipulation in both private and public contexts is reviewed; finally, the issues of data
manipulation are placed in a broader context of public sector values to demonstrate the

likelihood of perverse consequences of formal performance measurement in the Russian context.

Theory of bureaucracy
Tullock’s rational choice theory of bureaucracy

The Politics of Bureaucracy provided the first-ever rational choice evaluation of the
inner workings of a bureau, and it sets the scene for the more ambitious modelling and
the statistical evaluations that would shortly follow (Tullock, 2005/1965, p.xvi)

Gordon Tullock, an American economist and political scientist, published his book The
Politics of Bureaucracy in 1965. In the introduction to a recent publication of the voluminous
collection of his works Tullock is credited as one of the founders of the modern theory of
bureaucracy. Tullock developed a simple model of the working of the hierarchy within bureaus.
He used it to criticise the Weberian tradition of viewing bureaucrats as impartial servants of their
sovereign (although it should be noted that Weber himself recognised that bureaucrats have
interests of their own (Weber 1948)). Tullock’s theory is a normative one, “[i]t is a theory that
attempts to tell how to make bureaucracies work” (Tullock, 2005/1965, p.152, emphasis added).

In his model bureaucrats are reduced to mere “man units” (Tullock, 2005/1965, p.160).
Such simplification allows him to abstract from individual personal qualities and motives that
may guide bureaucrats in their action and concentrate on analysing superior-subordinate

relationships in their pure form. He attempts to develop a general theory and discard “special
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conditions” (Tullock, 2005/1965, p.161). He concentrates on superior-subordinate relationship in
the hierarchy and the theoretical efficiency of bureaucratic structures in terms of organisational
size, amount of time devoted to useful work and degree of control exercised by the sovereign.
The general assumption that a typical bureau is a pyramidal structure with “a man at the apex”

(Tullock, 2005/1965, p.162) is similar to Weber’s.

Control in bureaucratic structures

The less that A has to control the activities of a given subordinate, the more likely are
the activities of the subordinate to deviate from A's desires (Tullock, 2005/1965, p.154)

Tullock views bureaucrats (and politicians) as self-interested individuals, who readily
discard organisational objectives if it is conducive to attainment of their private benefits:
If the general atmosphere of his organization requires actions contrary to the
attainment of the objectives of the organisation in order to secure promotion, the

politician can hardly be expected to choose a course of action detrimental to his own
advancement (Tullock, 2005/1965, p.44)

This view would become the basis for future development of theories of bureaucracy,
public choice and collective action as developed later by Niskanen, Downs, Olson and others.
Tullock does not elaborate further in what respects bureaucrats’ interests may be expected to
differ from those of their superiors and the sovereign. This question was developed later by other
theorists (primarily, Niskanen and Downs).

The problems raised by Tullock in his discussion of the working of bureaucratic structures
are essentially those that modern systems of performance management attempt to address.
Problems of conflicting objectives, supervision, control and coordination are intrinsic to
bureaucracy and are as relevant today as ever before. Modern performance management doctrine

IS a new attempt to solve the same old problems.

Downs’ personality types of bureaucrats

Downs's account of bureaucracy places motivational diversity at its core (Dunleavy,
1991, p.148)
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Downs, too, holds the view that bureaucrats maximise their utility. They optimize benefits
net of costs: “every official acts at least partly in his own self-interest, and some officials are
motivated solely by their own self-interest' (Downs, 1967, p. 83). And “every official is
significantly motivated by his own self-interest, even when acting in a purely official capacity”

(ibid. p. 262).

Limits to bureaucrats’ rationality
An essential assumption in Downs’ analysis of bureaus is that of bounded rationality. His
theory differs in this aspect from neo-classical economic analysis:
“The bureaus and officials in our theory operate in a realistic world, not in the
“perfectly informed” world of traditional economic theory. Therefore, even though we

assume they make decisions rationally, there are limits upon their rationality. (Downs,
1967, p.75)

Downs lists a number of limits to rationality of a decision making bureaucrat. These limits,
in addition to their theoretical implications, have direct practical implications for the structure of

performance management systems in the public sector:

1. Each decisionmaker can devote only a limited amount of time to decisionmaking.

2. Each decisionmaker can mentally weigh and consider only a limited amount of
information at one time.

3. The functions of most officials require them to become involved in more activities
than they can consider simultaneously; hence they must normally focus their
attention on only part of their major concerns, while the rest remain latent.

4. The amount of information initially available to every decision-maker about each
problem is only a small fraction of all the information potentially available on the
subject.

5. Additional information bearing on any particular problem can usually be procured,
but the costs of procurement and utilization may rise rapidly as the amount of data
increases.

6. Important aspects of many problems involve information that cannot be procured at
all, especially concerning future events; hence many decisions must be made in the
face of some ineradicable uncertainty. (Downs, 1967, p.75).
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Downs emphasises that not all officials have the same goals and that their goals may differ

from that of the organisation:

In our theory, all large organizations are not teams, but coalitions. A team is a group of
persons working together who have identical goals. A coalition is a group of persons
working together who have some but not all goals in common. They need not give their
common goals the same relative weight in their individual preference structures
(Downs, 1967, p.76).

Biased behaviour of bureaucrats

The central concept in Downs’ analysis of bureaucracy is the concept of “biased”
behaviour. According to his theory, a bureaucrat’s behaviour in his official role inevitably has a
certain bias (Downs, 1967, p.77). An official’s overall bias measures the difference between the
way he actually performs his roles in the bureau and the way he would perform them if his goals
were identical with the formal goals of the organization.

Downs views a bureaucratic organisation as a hierarchy of principal-agent relationships
where goals of principals and agents differ. As a result, “every organization usually has formal
goals different from the actual goals of any of its individual members” (Downs, 1967, p.77).

According to Downs, “organisational goals” emerge as a result of a compromise between
its members:

.. "organizational goals" do not arise because the organization has a real personality
independent of its members, or any "collective life" of its own. Rather they result from
compromises among some or all individual members, who agree to adopt a formal set
of goals not identical with the personal goals of any one of them. Perhaps there is no

formal consensus about such "collective goals"; they may even be established by the
fiat of the highest-ranking member of the hierarchy (Downs, 1967, p.77).

It should be noted, that formal organisational goals within the context of a modern system
of performance management are often set externally, or in consultation with external parties.
Formal organisational goals may be set by politicians in limited consultation with members of

the organisation. In such case, it is probable that “overall bias” of individual members of
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organisation will be prone to increase. It is, thus, essential to envisage such potential problems

in the process of designing systems of performance management.

Individual motives of bureaucrats

[The bureaucrat’s] specific bias is always relative to some other particular official. It
measures the difference between the way he actually performs his roles and the way
he would perform them if his goals were identical with those of the other official
concerned (usually his immediate superior or the topmost official in the bureau)
(Downs, 1967, p.77).

In addition to the overall bias, bureaucrats’ behaviour may also be prone to specific bias
that stems from differences in value systems and weighting of motives of individual bureaucrats.
Downs identifies 2 types of motives that drive bureaucrats: self-interest motives and broader

motives:

Self-interest motives

Power - inside the bureau or outside it.

Money income.

Prestige.

Convenience - minimizing personal effort.

Security - defined as a 'low probability of future losses of power, money income,
prestige or convenience'.

Broader motivations

Personal loyalty - to the immediate work-group, bureau as a whole, the wider
government, or the nation.

Identification with a specific programme of action or “mission-commitment”

Pride in proficient performance of work.

Desire to serve 'the public interest’ - that is, what the official believes the bureau should
be doing to carry out its social function. (Dunleavy,1991, p.148-9):

The “utility functions” of bureaucrats are made up of both self-interest and altruistic goals

(Downs, 1967, p.85).

Personality types of bureaucrats

It is important for the purposes of our further analysis to list here the bureaucratic
personality types that Downs identifies: two “purely self-interested” and three “mixed-motive”
types:
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Purely self-interested officials are motivated almost entirely by goals that benefit
themselves rather than their bureaus or society as a whole...

Climbers consider power, income, and prestige as nearly all-important in their value
structures.

Conservers consider convenience and security as nearly all-important. In contrast to
climbers, conservers seek merely to retain the amount of power, income, and prestige
they already have, rather than to maximize them.

Mixed-motive officials have goals that combine self-interest and altruistic loyalty to
larger values. The main difference among the three types of mixed-motive officials is
the breadth of the larger values to which they are loyal.

Zealots are loyal to relatively narrow policies or concepts, such as the development of
nuclear submarines. They seek power both for its own sake and to effect the policies to
which they are loyal. We shall call these their sacred policies.

Advocates are loyal to a broader set of functions or to a broader organization than
zealots. They also seek power because they want to have a significant influence upon
policies and actions concerning those functions or organisations.

Statesmen are loyal to society as a whole, and they desire to obtain the power
necessary to have a significant influence upon national policies and actions. They are
altruistic to an important degree because their loyalty is to the “general welfare” as
they see it. Therefore, statesmen closely resemble the theoretical bureaucrats of public
administration textbooks (Downs, 1967, p.88).

Problems that arise from the divergence of individual and organisational goals are not
specific to public sector organisations, they exist in the private sector as well. However, in profit-
making organisations profit may serve as an objective measure of performance and, thus,
provides a way of detecting and limiting biases among employees. “But the equivalent limits in
bureaus are far more obscure and uncertain” (Downs, 1967, p.78).

A system of performance management that seeks to improve performance of public sector
organisations need to take into account these considerations regarding individual motives and
goals of officials. For, if a performance management system is to influence civil servants
behaviour, it needs to be able to predict it, and “in order to predict what officials will do, we

must know their goals” (Downs, 1967, p.82).
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Bureaucratic rationality
Knowing the underlying motives of civil servants is indispensable in designing a system of

managing employee performance. Knowing “what levers to pull” is crucial in attempting to
manage performance. Thus, individual motives of public sector officials should be discussed in
greater detail. Each motive may be linked to a particular tool within the system of rewards and
penalties. Thus, the consequences or redesigning systems of performance evaluation may be
predicted if such motives are known. Weber, for example, held the view that secure monetary
reward and clear career prospects are integral to effective working of a bureaucratic hierarchy:

According to experience, the relative optimum for the success and maintenance of a

strict mechanization of the bureaucratic apparatus is offered by a secured money

salary connected with the opportunity of a career that is not dependent upon mere
accident and arbitrariness (Weber, 1948/1922, 208).

The relative stability of employment and security of money income are characteristic
features of the public sector. Public sector employees may attach great value to steadiness and
predictability of career progress. This means that such elements of performance management
systems as regular performance reviews, formal assessments of employee’s performance and
other forms of tests are highly important.

There are two extremes to the system of employee performance evaluation. One is the
ideal Weberian type: impartial, impersonal and rational:

[The bureaucratic apparatus] develops the more perfectly the more the bureaucracy is
'‘dehumanized,' the more completely it succeeds in eliminating from official business
love, hatred, and all purely personal, irrational, and emotional elements which escape

calculation. This is the specific nature of bureaucracy and it is appraised as its special
virtue (Weber, 1948/1922, 216).

This logic prescribes such systems of performance evaluation that are unaffected by either
the superior’s or the subordinate’s personalities. They should be objective and meritocratic.
They require the results of one’s work to be objectively measured. The idea of quantitative

performance measurement of results and performance indicators is in line with this logic.
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The other extreme is complete arbitrariness in evaluating one’s performance. In this case,
one’s career prospects are left to their superior’s discretion. This is in conflict with the principal
of bureaucratic rationality and impersonality and is characteristic of less developed systems of
administration, like the administration of notables in feudal states.

Of course, in practice such extremes do not exist in public sector organisations. There is
necessarily a balance between objectivity and subjectivity in evaluating performance of
personnel. Because of the hierarchical nature of burecaucratic organisations, one’s performance is
often evaluated by one’s superior: “...a significant proportion of evaluative decisions regarding
bureau personnel must be based on subjective personal judgements. The man most effectively
placed to make such judgments (from the point of view of the bureau) is each official's
immediate superior” (Downs, 1967, p.81). In the following sections evidence will be presented
showing that in the Russian case often arbitrariness prevails and civil servants often are

promoted not based on formal criteria but based on their superiors’ discretion.

Performance management as an element of NPM doctrine
Performance management as an element of New Public Management
The label “performance management" encompasses a diverse range of managerial methods
used to define goals, create plans, allocate managerial discretion, measure outcomes and reward
performance (Heinrich 2002; Ittner and Larcker 2001; Kravchuk and Schack 1996; Otley 1999).
It is useful at this stage to distinguish between performance measurement, performance
reporting and performance management. These terms have often been used interchangeably, but
a sharper distinction may be useful in understanding both intended and unintended consequences
of performance measurement. The following definitions are suggested by Radnor and Barnes

(2007: 393):

(1) Performance measurement is a quantitative or qualitative value of the input, output,
outcome or level of activity of an event or process.
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(2) Performance reporting is providing an account, and often some analysis, of the level of input,
activity, output or outcome of an event or process usually against some form of target.

(3) Performance management is action, based on performance measures and reporting, aimed
at improvements in behaviour, motivation and processes and promotes innovation (Radnor and
Barnes 2007: 393).

Performance management is one of the building blocks of New Public Management
(NPM) (Hood 1991). (Batley and Larbi 2004) conducted a survey of publications on NPM and
identified the pool of elements that may be considered part of NPM doctrine (Table 3). Within
these typologies two principles lie in the domain of performance management: a) to create clear
standards and performance indicators for enhanced accountability and b) to shift the focus of
attention from processes to output controls'* (Gray and Jenkins 1995; Hyndman and Eden 2000,
2001; Lapsley 1999; ter Bogt 2003). Between these two functions there is often assumed to be
some synergy. However, some researchers have questioned that and pointed out contradictions
that arise between these two functions in practice (Bouckaert and Halachmi 1994; Bouckaert and
Peters 2002; Halachmi 2002a, 2002b). These contradictions have been termed “accountability
paradox” (Dubnick 2005).

Dubnick (2005) studied the logical connection between accountability and performance,
and concluded that the existence of synergy between these functions does not necessarily exist,
whereas contradictions may be predicted theoretically and have been recorded by empirical
research. He concludes that the assumption of a positive link between accountability and

performance is often merely rhetorical, not empirical.

" Official documents that frame performance management reforms in Russia assume these functions to be
complementary See, e.g., the Concept paper for the administrative reform in the Russian Federation 2006-2010.
(«KoHuenuma AamuHucTpaTMeHol pedopmbl B Poccuiickoit Pepgepaumm B 2006-2010 rogax»). The implementation
of performance management, according to this document, should allow for 1) “more effective control over the
execution of decisions of federal and regional agencies”, and 2) “increased effectiveness in the use of resources by
federal and regional agencies”. (Degree of the Government of the Russian Federation #1789-r, as of 25 October
2005).
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Performance
management

Hood, 1991 OECD, 1995 Ferlie et al., 1996 Borins, 1997 Osborne and
Gaebler, 1992
Hands-on Decentralized Decentralization: Increased managerial Decentralized
professional management organizational autonomy; reduce government authority -
management environment to unbundling; new central controls flexible, less layered
replace centralized, forms of corporate forms of organization
hierarchical structures Governance:
move to board of
directors model
Shift to disaggregation Split between strategic Catalytic government:

of units into quasi-
contractual or quasi-
market forms

Shift to greater
competition and
mixed provision,
contracting
relationship in the
public sector; opening
up provider roles to
competition

Stress on private sector
styles of management
practice

Greater emphasis on
output controls

Creation of

competitive
environments within
and among public
sector organizations;
flexibility to explore
cost-effective
alternatives to direct
provision and regulation

Closer focus on quality,
feedback from clients
and other interests

groups

Increasing focus on
results - efficiency,
effectiveness and
quality

core and large
operational periphery

Elaborate and developed
quasi-markets as
mechanism for
allocating resources
within the public

sector

A split between public
funding and
independent service
provision

Stress on provider
responsiveness to
consumers; major
concern with service

guality

Maintaining
receptiveness to
competition and
private sector
participation

Creating synergy
between the public
and private sectors

Providing high -

quality services that

‘steering not rowing’

Competition within
public services: may be
intra-public or with a
variety of alternative
providers

Driven by mission/goals
rather than rules and
regulations

Customer driven;
empowering citizens

citizens value: service

users as customers

Explicit standards
and measures of
performance

More focus on
efficiency with
establishment of
productivity targets

More transparent
methods to review
performance

Demanding, measuring

and rewarding both

Result-oriented
government:

organizational and
individual performance

emphasizing outputs
not inputs

Stress on greater
discipline and
parsimony in
resources use;
reworking budgets
to be transparent in
accounting terms

Strengthening the
ability of the centre
to guide and respond
better to change and
diverse interests at
least cost

Strong concern with
value-for-money and
efficiency gains

Downsizing

Deregulation of the
labour market

Provision of human
and technological
resources that
managers need to

meet their performance
targets

Enterprising
government:
earning money
not just
spending it

Leveraging change
through market rather
than bureaucratic
mechanisms

Anticipatory
government: prevention
of problems rather than
treatment

Table 3. Performance management among other elements of New Public Management.
Source: (Batley and Larbi 2004: 42) selection added.

The assumption of a positive link between accountability and performance is derived from
the principal-agent model of relations between politicians/citizens and bureaucrats. It is assumed
that greater accountability, clearer objectives and more transparent budgeting provides principals
with better tools of control and, thus, leads to greater performance. This is in line with Tullock’s

theory of bureaucracy. This model assumes that bureaucrats (agents) need to be controlled and
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supervised to make sure they work in principal’s interests. This model also assumes that
principals want greater control and are able to utilize it effectively.

However, control is not free. It is costly on both sides. Acts of reporting involved in
control mechanisms require agents’ energy, time and money that could be used for other
activities, for example, to work directly on the managerial task. Principals need to process and
digest information. In addition, control and oversight also limit the "freedom of action™ of the
agents. If agents are more competent than principals, their performance may be undermined by
too much principal’s attention. The costs of excessive accountability may outweigh benefits,
creating a situation in which control hinders performance instead of stimulating it.

On the other hand, too little control is also dangerous. Single-minded pursuit of the 3Es
that characterizes New Public Management may have detrimental effect on democratic principles
of accountability of government to the public (Hood 1991). Maximum results may be achieved
by abandoning accountability completely (Piotrowski and Rosenbloom 2002) but this is not in
the society’s interests.

Russian policy documents on performance management traditionally list control and
efficiency as two main functions of performance management. This simplification endures
despite numerous scholarly publications that attempt to separate the two functions and practical

evidence suggesting that in reality often one function dominates.

Why measure? Managerial and political benefits of PM

...the function does not explain the existence, but the existence does serve the function.
(Bryant, 1991:23)

In accordance with “Durkheim’s injunction to consider separately the cause of something
and the function it fulfils” (Bryant, 1991:23), it is necessary to separate functions (or benefits) of
performance measurement systems in the Russian regional government and causes of their
introduction. Functions (or benefits), in turn, may be intended and unintended, formal and

informal (declared and non-declared). One should not completely disregard officially declared
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functions of performance indicators, for ‘[w]hile the functionality of a given institution is never a
complete explanation of that institution, ... arguments about functionality ... constitute an aspect
of a proper explanation’ (Wright, 1983:15)

Performance management may provide two types of benefits: managerial and political (de
Bruijn 2002; Frank 2008; Kloot and Martin 2000; Propper and Wilson 2003).

Managerial benefits are associated with the improvement in the organization’s work
process, results and overall performance. Behn (2003) identified eight managerial purposes of
performance measurement:

As part of their overall management strategy, public managers can use performance
measures to evaluate, control, budget, motivate, promote, celebrate, learn, and improve.

Unfortunately, no single performance measure is appropriate for all eight purposes. (Behn
2003: 586)

These eight managerial purposes are summarized in the table below:

Table 4. Eight managerial functions of performance measurement. Source: Behn (2003)

Managerial Meaning

function

Evaluate How well is my public agency performing?

Control How can | ensure that my subordinates are doing the right thing?

Budget On what programmes, people, or projects should my agency spend the public's
money?

Motivate How can | motivate line staff, middle managers, non-profit and for-profit
collaborators, stakeholders, and citizens to do the things necessary to improve
performance?

Promote How can | convince political superiors, legislators, stakeholders, journalists, and
citizens that my agency is doing a good job?

Celebrate What accomplishments are worthy of the important organizational ritual of
celebrating success?

Learn Why is what working or not working?

Improve What exactly should who do differently to improve performance?

Frank (2008: 430) identifies four managerial “purposes” of implementing performance
management: clear objectives and targets help employees focus on important aspects of agency’s
performance (“communicative purpose” (Kaplan 2001; Rangan 2004)); measurement and
publication of performance data allows the public to see what is being achieved for their money

(“transparency purpose”); performance measures may be used to learn and improve (“learning
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purpose”); performance measures may be used to reward individual performance (“appraisal
purpose”).

Bird et al. (2005: 4) identified three “broad but diverse” aims of PM: “finding out ‘what
works, identifying the functional competence of practitioners or institutions, and public
accountability”.

Performance indicators can facilitate communication between public sector organizations
and communication within organization. Performance targets provide a way of transferring lofty
mission statements into measurable outputs (Hyndman and Eden 2000; Kaplan 2001; Rangan
2004). So, even though performance data are not always directly used to improve managerial
decisions or alter budgetary allocations, they can help to identify and constructively discuss
potential problems (Melkers 2006).

Political benefits are the benefits that lie beyond the sphere of management (Kloot and
Martin 2000; Meier and O'Toole 2006; Propper and Wilson 2003). Hood and Dixon (2010)
identified three groups of political benefits: 1) ideological, 2) symbolic and 3) direct electoral
benefits. ldeological benefits may include the achievement of a desired transformation, e.g. the
advance of ideology which the politician shares. Symbolic benefits include ‘‘the ability to
communicate . . . that government is being run in a rational, efficient and results-oriented manner
and that bureaucrats are being held accountable for their performance’” and therefore improving
media image and chances of re-election (Hood and Dixon 2010: 282). This helps to build a
favourable image of the power and increase the chances of re-election (Moynihan 2008: 68).
Direct electoral benefits “involve improved re-election chances for incumbents from public
management policies that convey benefits to key voters or shape the policy agenda in electorally
favourable ways” (Hood and Dixon 2010: 282). Another type of political benefits may also be
discerned: the effects of performance management reforms may include a shift in the balance of

power within ruling elites, e.g. centralization or decentralization of power (by establishing
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channels of accountability and formally mapping superior-subordinate relationships within
bureaucratic elites).

Performance indicators may assume particular political significance in competitive
democracies (Johnsen 2005:14): “PIs may effectively function as carriers of information,
functioning as ‘prices’ in political markets, in much the same way as prices do in input and
product markets”. Political parties may be highly interested in performance reports, if they can
use performance figures strategically in political competition.

Hood and Jackson (1994) provide a historical overview of successive public administration
doctrines over the past two hundred years. They conclude that, in choosing between two
managerial doctrines, technical superiority plays less important role than political passions of the
moment. Political fashions change as each following generation of politicians attempts to portrait
their ideas as the most advanced, while degrading the ideas of previous generations by accusing
them of being outdated and erroneous. The pendulum of public policy needs a strong nudge to
swing in the opposite direction and it often swings too far before it is swung back again.

The global popularity of performance management is an example of such “fashion”(Kelly
2002) There are conflicting pieces of evidence regarding managerial usefulness of performance
management in the public sector, but, nonetheless, the desire to implement performance
indicators is not withering away. Modern incarnation of PM as an element of NPM is only one in
a series of similar initiatives that appeared on the agenda of governments throughout the 20th
century: “the idea of enhancing accountability through scientific approaches to management is a
cultural constant just like the appetite for reform” (Kelly 2002: 377). Kelly (2002) argues that
this is due to symbolic benefits of “political rhetoric”. Performance management “became the
public administration orthodoxy of the period rather than a set of testable propositions” (Kelly
2002: 377). Politicians believe that citizens want to hear about the results of the government and

that all efforts are applied to improve these results. Performance indicators bring semblance of
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rationality in politics, and, thus, serve to create the impression of “effective management™®®.

Civil servants may also be interested in perpetuating a rational image of their organisations by
implementing policies that are generally regarded as rational:
‘By structuring itself along lines that are generally regarded as reasonable, fair,

efficient, rational, modern and so on, an organization can win the understanding of its
environment’ (Brunsson (1989: 4)cited in Pollitt (2001: 941)).

Performance data use

Performance indicators are a valuable managerial tool if properly used; if not,
managerial time and cash resources could he wasted, and, more seriously,

managerial action could be distorted (Likierman, 1993, p.15)

Why are performance data actively used in some contexts but not in others? Recent
implementation studies focus on explaining how performance information is used to generate
both symbolic and instrumental benefits for managers of public sector organisations or for
external stakeholders (Poister and Steib, 1999; Pollitt, 2005; Modell, 2004; Moynihan, 2005;

Taylor, 2007, 2011; Torres and Yetano, 2011).

The place of implementation in the wider context of reform

Implementation is only one of the stages in the life-cycle of a reform. The process of
implementation is shaped by a number of external factors. Pollitt and Bouckaert (2000)
schematically depict the process of policy implementation (Figure 2 - N). Reforms are launched
in response to socio-economic challenges (block A). There are three elements in this block: (B) —
global economic conditions; (C) — socio-demographic shifts and (D) national socio-economic

policy at the macro level.

15Examples of the use of performance indicators for this purpose may be found in both Russian and Western practice. Two
examples may illustrate this. In USA President Clinton commented on signing the Government Performance Results Act in 1993:
“The law simply requires that we chart a course for every endeavor that we take the people’s money for, see how well we are
progressing, tell the public how well we are doing, stop the things that don’t work, and never stop improving the things that we
think are worth investing in.” In Russia prime-minister Vladimir Putin in 2011 referred to performance indicators during an
extended TV interview. He was asked whether career decisions concerning regional governors were made based on electoral
results on the ruling party “United Russia” in the governor’s region. He denied this by referring to “objective, balanced, purely
industrial” indicators that are used to evaluate a governor’s performance. He claimed that these indicators (introduced in 2007
by Presidential decree #825) are the true criteria for governors’ promotions or demotions. Similar instances were observed
during the fieldwork stage of this research project: during public hearings and discussions of regional strategic documents civil
servants used performance indicators to justify budget decisions on rational grounds.
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Figure 2. The structure of the discourses surrounding implantation of a government policy
(Pollitt and Bouckaert 2000)

Y
(B) Global (C) Socio- (F) New (H) Pressure
aconomic demographic management from citizens
forces change ideas
(D) National (G) Party
socio-economic political ideas
policies g

(A) Socio-economic forces (E) Political system
Y Y l

(1) Elite perceptions of (J) Elite perceptions of
e3> | what management what management

reforms are desirable reforms are feasible

A | Y —

(M) Content of reform
package

(K) Chance events, e.9.
scandals, disasters

| ; L
kK — (N) Impleme:tanon process |

(O) Reforms actually
achieved

(L) Administrative system

FIG. 2.1. A model of public management reform

Socio-economic challenges require political actions. The model shows how these actions
are brought about in western democracies. Governments come under pressure from citizens to
design solutions to pressing problems of the day (H). This creates a demand for new managerial
solutions (F). These new managerial solutions are filtered through party ideologies and
crystallise in government programmes and policies (G).

The model underlines the role of “elites” in the process: political, economic and social
elites determine what policies are adopted. Taking into consideration socio-economic conditions
(A) and the political agenda (E) the elites develop a particular desired reform package ().

Then this package goes into implementation phase and comes under the influence of

bureaucrats. During the process of implementation initial proposals are shaped and moulded to
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fit interests of the administrative system (L). Other factors (scandals, resource constraints,
changing political agendas (K)) also shape what is actually achieved (O). The results of the
implementation process are then used by the elites to change their expectations and form a new
reform package (I) and reiterate the process (J to O).

Pollitt and Bouckaert (2000) highlight the importance of elite perceptions of what reforms
are feasible and desirable. In forming a policy it is not the objective state of affairs that is
important but the perception of this state by various elites (political, economic, bureaucratic) (J)
and (1). In other words, the formulation of a reform programme is a discursive process with
many subject positions and stakeholders.

For the Russian case the model should be amended to reflect the relatively lower role of
political competition and pressure from citizens. Nonetheless, in general, the process proceeds

through the same stages.

Internal demand vs external pressure to implement PM systems

Agency may implement performance measures in response to external requirements or due
to some internal demand. In the former case it may happen that performance indicators and
managerial decisions become decoupled (Radnor 2008). “Ownership” of PM is likely to be lost
and performance reporting degenerates into a “box-ticking” exercise. Radnor (2008) provides a
useful illustration how lack of ownership, “box-ticking” and lack of understanding of target
baseline combine to turn managers into mere administrators of a hollow performance

measurement exercise:
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Administrators not
Managers

‘Working the system’
or ‘Ticking the
boxes’

Lack of Ownership Low level of
Performance &
Review

/ No understanding of target baselines \

Figure 3. Combination of factors reducing public sector managers to mere administrators of a
PM regime. Source: Radnor (2008)

The mere fact that an agency produces performance data is not a sufficient condition for a
real performance management culture to emerge (Taylor, 2007). A study of government
organisations running KPI demonstrated that “the sheer existence of KPIs in public agencies’
annual reports and budget papers does not automatically lead to their effective use by the
authorities for making decisions” (Taylor, 2007:341). She found that “[Australian public sector]
agencies use Pls more for meeting external reporting requirements than for achieving internal
improvements” (Taylor, 2011:860).

Even when performance management systems are introduced in response to internal
demand the rationale for their implementation may be symbolic rather then managerial: Torres
(2011) in a study of 7 biggest Spanish cities found that “the symbolic or institutional image value
of taking decisions under rational decision-making models is the primary driver of
implementation processes” (Torres, 2011:1081). Melkers and Willoughby (2005), Taylor (2007,

2011) and Torres (2011) agree that as long as performance indicators are implemented as a
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response to external accountability requirements they tend to be ignored for purposes of internal
decision making. If performance measures were introduced by higher authorities to strengthen
control, they were not used for management decisions, and vice versa, if managers introduced
their own measures, regulators ignored them (Torres et al. (2011).

Performance reporting as an administrative procedure may continue despite the lack of
interest in published data. Poister and Steib (1999) found that in the United States only “40
percent or fewer [of municipalities with more than 25 000 population] make any kind of
meaningful use of performance measures in their management and decision processes” (Poister
and Steib, 1999:332). The survey showed that the requirement to introduce performance
indicators did not come from the federal government or state governments: “the overwhelming
motivation to use performance measures... [stemmed] from a desire to make better decisions and
to maintain accountability to citizens and local elected officials” (Poister and Steib, 1999:333).
Even though it seemed that performance measurement was introduced to meet demands of local
stakeholders, only 20% of respondents indicated that performance reports were actually
communicated to such stakeholders.

Even where performance management has become part of common managerial wisdom,
performance data may receive little attention. Pollitt (2005) in a cross national study of 4
European countries concludes that, despite the fact that “in north western Europe, performance
measurement has become almost universal”, its use remains an activity “conducted by and for

99, ¢

managers”: “politicians do not take much interest, and neither do citizens” (Pollitt, 2005:41).
Among the barriers for effective performance data use there is also a lack of capacity of

local public servants. Boyne et al. (2002) studied performance data reporting in municipalities of

Wales. They concluded that, due to the lack of skills and experience of staff, "documents such as

performance plans [made] little contribution to the accountability of public

organizations”(Boyne et al. 2002: 691).
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Over more than 30 years of active efforts at implementing performance management a
number of lessons have crystalized. Early on it was pointed out that, if performance management
is to become a fully fledged managerial practice, it should necessarily be accompanied by
significant changes in managerial culture: managers should be free to manage (Likierman, 1993).
Likierman based his conclusions on data from over 500 interviews of “middle- and senior-grade
public service managers” He identified 20 lessons of successful implementation of performance
management. Among Likierman’s many lessons one is particularly relevant to the Russian case.
Likierman recognises that the implementation of performance indicators cannot be successful, if
it is not accompanied by “fiscal devolution” and decentralisation of managerial decision making.
One of the interviewees observed that

without other managerial changes, for example financial devolution, the performance
indicator culture will not flourish... Pls would merely bob along the top of the

organisation making the occasional appearance on the agenda of management teams
(Likierman, 1993, p.20).

Other lessons emphasise the importance of feedback and involvement of the staff and other
stakeholders into the process of designing and setting performance targets. This emphasis on
feedback, negotiation and involvement is shared by many modern implementation studies and
culminates in the recent concept of public governance and network governance (S. P. Osborne
2009).

Difficulties in implementation of performance management are not uniquely Russian. In
developed Western economies things also did not always go right. Two years after Likierman’s
study Meekings (1995, p.5) observed that “partial coverage, poor implementation and unrealized
expectations [were] still the norm” among agencies implementing PM. He pointed that
“insufficient attention [was] paid to the process of implementation” which he called “the key to
unlocking the real potential of performance measurement” (Meekings, 1995, p.6). Meekings
calls for greater focus on the process of developing measures, rather than on measures

themselves:
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Organizations may have the most elegant measures in the world, but if people don’t
actually want to use them they are worthless (Meekings, 1995, p.6).

Assessing quantifiable benefits of PM

Many of the studies mentioned above use case studies or literature reviews to arrive at their
conclusions; others focus on a small sample of public sector organisations or a local performance
management initiative of relatively small scale. There is another group of studies that attempt to
quantitatively evaluate the effects of two major nation-wide PM initiatives in the USA: GPRA
(Government Performance Reporting Act) and PART (Programme Assessment Rating Tool).
These initiatives have been introduced at the federal level in the United States to assess the
performance of federal agencies (GPRA), and federal government programmes (PART). GPRA
was put into practice in 1993, PART - in 2002. The former was the initiative of the Congress, the
latter — that of the president. Despite the fact that considerable time has passed since the
implementation of these two initiatives (20 and 10 years respectively), the debate about their
usefulness continues (Yang 2011).

Some authors argue that there is a serious contradiction between the two instruments
(Gueorguieva et al. 2009), others question their cost-effectiveness (Dubnick 2005). Researchers
disagree in their estimates of long-term effects of these performance management tools. Some
point to the fact that civil servants gradually learn to use performance information effectively
(Newcomer 2007), while others find no visible impact of reforms (Gilmour 2008). At the same
time, the sheer amount of performance data generated under GPRA is in itself a limitation for a
productive use of this information (Breul 2007: 328). The value of the data is not obvious, as not
only citizens, but also members of the Congress show little interest in it (Breul 2007: 328).

PART was presented by the administration of President George W. Bush as a "neutral,
objective tool" for "a thorough, systematic and transparent "evaluation of government
programmes” (Yang 2011). However, its neutrality and objectivity have been put into question
by some researchers (Dull 2006; Gilmour and Lewis 2006; Greitens and Joaquin 2010; Radin

2008). Consistency of evaluation has also been questioned (Gueorguieva et al. 2009). It has been
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demonstrated that some programmes with low PART-ratings received additional funding, while
funding for programmes with high ratings decreased (Gilmour and Lewis 2006; Radin 2008).
This has been attributed to an ideological bias of the presidential administration. Under
republican presidents a positive correlation between PART ratings and funding decisions has
only been observed for “traditionally democratic programmes". “Traditionally republican
programmes”, on the contrary, showed no such link. The authors theorized that this could be the
result of deliberate “insulation” of ideologically favourable programmes from the effect of
negative PART evaluations. For democratic programmes, on the contrary, PART-ratings could
be used for supporting essentially political decisions with “objective evidence”.

Unprecedented growth in the amount of performance data produced by public sector
agencies and improvements in statistical software facilitated quantitative studies of performance
management (Andrews et al. 2008; Jackson 2011). Frank (2008) gives an extensive overview of
recent quantitative studies. Publication of performance data allowed researches to assess the link
between performance and other variables such as the measure of decentralization (Andrews et al.
2009) and target-setting (Boyne and Chen 2007) However, despite the use of sophisticated
techniques of quantitative analysis, results remain controversial (Boyne 1998; Boyne et al.
2005). Results are often sensitive to model specification, and can easily be “massaged” to fit any
preconceived conclusion using equally plausible assumptions. Further complications for
quantitative analysis emerge from the presence of external factors. It is often challenging if not
impossible to separate the influence of one particular reform on the operations of the public
sector. Reforms rarely come alone, most commonly a set of reforms is implemented
simultaneously accompanied by numerous external influences. Thus, for example, even though
performance data in the UK’s public sector organizations demonstrates a positive trend, it is not
simple to find what role in this trend is played by the introduction of performance targets

(Boyne and Chen 2007; Clarkson et al. 2009).
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Unintended consequences of performance measurement

...objective performance measures may have certain dysfunctional results,
particularly when important parts of an official’s tasks are immeasurable
(Downs, 1967, p.80).

Performance measurement systems have been advocated in the public sector on the
grounds of their potential benefit in terms of efficiency and effectiveness (Smith, 1995, p.277). It
has, however, been documented that the introduction of performance measurement systems may
have adverse unintended consequences on the organisation that is subjected to monitoring (de
Bruijn 2002; Hood and Peters 2004; Hood 2007a; Thiel and Leeuw 2002; Vakkuri and Meklin
2006). Ridgway (1956) discussed dysfunctional effects of quantitative performance
measurement over fifty years ago. More recently, a number of reasons of unintended
consequences were summarized by Smith (1995).

The basic idea behind formal performance measurement is “the notion of managerial
cybernetics”, that is — the view of the managerial process as a cybernetic cycle:

Organisational objectives are identified. Performance indicators are developed to
reflect these objectives. Targets are set in terms of the performance indicators.
Management then chooses action and effort intended to achieve the targets. Progress
towards targets is monitored using the Pls and — if there is a divergence from targets —

new targets are set and appropriate remedial action is taken, so the process continues
(Smith, 1995, p.280)

In this framework managers of the organisation are seen as agents under supervision of
their principal - the body that designs and operates the system of performance indicators. Smith
(1995, p.280) uses the principal-agent theory to argue that the main purpose of any system of
performance indicators (PIs) is for the principal to establish organisational control over the agent
through the process of getting feedback and making decisions based on that feedback.
Unintended consequences emerge because targets and indicators are used to “control a complex
network of self-controlling human beings”, therefore “the system that one is trying to control is
intelligent” and “can anticipate the actions of the controller... and take action to frustrate [the

controller’s] wishes” (Smith, 1995, p.280).
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Principal-agent theory suggests that the ability of the principal to make the agent do what
the principal wants depends largely on the congruence of the principal’s and the agent’s
objectives. Any divergence in the objectives of the two parties undermines the ability of the
principal to secure maximum effort of the agent (Smith, 1995, p.283).

Another important general consideration here is the acknowledgement of the fact that no
system of performance measurement is completely neutral. The very act of measurement has the
potential to influence the process that is being measured. This has long been acknowledged in
the literature on performance management in the corporate sector: “[w]hat gets measured gets
attention, particularly when rewards are tied to the measures” (Eccles, 1991). This increased
attention may or may not be indented by the designers of the PM system.

Based on this understanding of the functioning of performance measurement systems
Smith (1995, p.183) identifies eight possible adverse unintended consequences of the
introduction of a system of performance indicators: tunnel vision, suboptimization, myopia,
measure fixation, misrepresentation, misinterpretation, gaming and ossification. Gaming is
further analysed by Hood (2006) and Bohte and Meier (2000). The former uses the Soviet
experience in central planning to highlight three most significant types of gaming: ratchet effect,
threshold effect and goal displacement.

There is no one established classification of unintended consequences of PM in the
literature and often similar actions are given different names by the commentators. The fact that
such unintended consequences do occur is, however, widely accepted (Bird, 2004, p.1).

A brief summary of these unintended effects is given in the table below:

Table 5. Unintended consequences of measuring performance. Sources: (Smith, 1995; Bevan
and Hood, 2006).

Definition given by Smith (1995) and others

Smith (1995, p.284) defines tunnel vision as “an emphasis by management on
tunnel vision phenomena that are quantified in the performance measurement scheme, at the
expense of unquantified aspects of performance”

“Suboptimization is the pursuit of narrow local objectives by managers at the expense
of the objectives of the organization as a whole”. (Smith, 1995, p.286).

suboptimization
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“...PIs can induce managerial myopia, the pursuit of short term targets at the expense

myopia of legitimate long term objectives”. (Smith, 1995, p.288)
“...measure fixation can be defined as an emphasis on measures of success rather
measure fixation than the underlying objective” (Smith, 1995, p.290)
. . “Misrepresentation is the deliberate manipulation of data so that reported behaviour
misrepresentation

differs from actual behaviour” (Smith, 1995, p.292)

... bounded rationality might cause the controller systematically to misinterpret [the
misinterpretation data], and to send the wrong policy signals to the agent (Smith, 1995, p.294).

“...ossification: organizational paralysis brought about by an excessively rigid

ossification system of performance evaluation” (Smith, 1995, p.299).
Gaming is the term that refers to behaviour patterns that agents adopt in order
Gaming: to maximise their benefits under the existing performance measurement

regime.

“...a wise director fulfils the plan 105 per cent, but never 125 per cent ’ (Nove,
1958 , p. 4 cited in Bevan and Hood, 2006, p.521).

ratchet effect | Managers who know that their next year’s targets are based on last year’s
performance have the perverse incentive not to exceed the target (Bevan and
Hood, 2006, p.521).

This effect refers to the situation in which successful organisations, whose
performance prior to the introduction of a target was higher than the target,
have the perverse incentive to reduce their performance and align it with the
majority of average performers. (Bevan and Hood, 2006, p.521).

threshold effect

Same as tunnel vision (alternative term offered by Bevan and Hood, 2006,
521)

goal displacement

Of particular interest for our project is the type of unintended consequences labelled by
Smith as misrepresentation. Smith defines misrepresentation as “the deliberate manipulation of
data so that reported behaviour differs from actual behaviour” (Smith, 1995, p.292) The
possibility of misrepresentation exists because of the information asymmetry between the agent
and the principal. The agent is better informed and in some cases may have the discretion over
the way in which an event is recorded and reported. The agent can, therefore, choose such a way
of recording an event that will portray his performance or efforts most favourably. Smith (1993,
p.148) gives an example of a doctor who has the opportunity to maximise his apparent workload
by allocating a patient into one or another of diagnosis-related groups.

Misrepresentation can also take the form of direct fraud or lying. A high profile example of
such “performance enhancement tactic” is “the exaggeration of body counts in Vietnam” (Bohte

and Meier, 2000, p.175). Such examples are abundant in modern press, particularly in cases
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related to military operations or street protests. Each side attempts to portray itself in a more
favourable light by collecting and reporting “objective” statistical data. A possible strategy of
mediating this type of unintended consequences is external audit of the reported information. It

is, however, costly and time-consuming (Smith, 1993, p.148).

Costs of enforcing compliance

Unintended consequences may undermine effectiveness of performance measurement
regimes and hinder policy implementation. Enforcement may be used to ensure that agents
comply with formal requirements of a policy. According to principal-agent theory the cost of
such enforcement and the scale of damage done to the policy by unintended consequences
depends on the actors’ propensity to exploit the system to their advantage. The greater the
discrepancy between goals of agents and goals of the organisation the harder and more costly it
is to enforce compliance and reduce the scale of undesirable practices. In the end, any formal
requirement and limitation may be circumvented, if people are sufficiently motivated to do so.
Commenting on the efforts of financial regulators to limit the extent of irresponsible practices in
financial markets Yavlinsky (2011:129) remarked, that “[hJuman imagination, whipped up by
the prospects of easy money, will always find a way to circumvent formal constraints”.
Similarly, in the public sector, if a system of rewards and sanctions is so designed that it creates
motivation for individuals to engage in gaming or other forms of unintended practices, such
practices would emerge.

Costs of enforcing compliance are in direct proportion to the individuals’ propensity to
abuse the system. “[E]nforcement of compliance with the rules... is ineffective unless... agents
discharge them without duress” (Yavlinsky, 2011:38). Agents may be forced to comply with the
rules by coercion. However, the cost of such coercion becomes prohibitive if the scale of
exploitation grows sufficiently high. If agents are willing to observe the “rules of the game”

voluntarily, the cost of ensuring compliance will fall dramatically:
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If, say, nine economic agents out of ten stick to the rules not because of daily ...
coercion but because they consider it fair and rewarding, violations of these norms can
be prevented or punished by authorized institutions in accordance with majority
sentiment, with coercion applied only when strictly necessary. As a result, general
compliance with the rules of the game ... is achieved at minimal cost (Yavlinsky,
2011:38).

According to public choice theory, in the context of the public sector performance
management, the propensity of individual civil servants to comply with the rules would depends,
first, on their personal motives and attitudes (such as those described by Downs (1967) in his
typology of bureaucrats: some bureaucrats possess commendable moral principles and their
system of goals converges with that of the organisation, others are driven mostly by self-
interested motives and disregard organisational goals); and, second, by the ability of policy
implementators to ensure “buy-in” of bureaucrats. Many implementation studies emphasize the
importance of “ownership” of the policy by staff, managers and other stakeholders (Audit
commission, 1999; Meekings, 1995; Likierman, 1993; Commonwealth Secretariat, 1994a, b,
1995, Kim, 2002). Such ownership may be ensured through wider participation, engagement and
consultations: “When you consult people, you put things on the agenda. When you involve them,
they make up their own agenda” (Audit commission, 1999:48).

In real life there is never a perfect fit between organisational and individual objectives,
moreover, systems of performance management, instead of bridging the gap, may increase it.
This happens when a performance management regime creates perverse incentives and
stimulates organisational cheating. One of many ways public sector managers may cheat is
through deliberate manipulation of performance figures to show their organisations in a more

favourable light.

Data manipulation in public and private sectors
In discussing incentives for data manipulation it is useful to use Christopher Hood’s
classification of performance measurement regimes into target, ranking and intelligence systems

(Hood 2007b). Target systems aim at aggressively driving change by setting minimum standards
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or aspirational quantifiable goals and establishing sanctions and rewards. Ranking systems use
league tables to identify winners and losers and apply appropriate measures. Intelligence systems
aim at providing background information to facilitate learning without added pressure of formal
targets and rankings. Most evidence on data manipulation comes from research in target systems
(this literature links back to Soviet Union economic debates about ratchet and threshold effects
in planning (Hood 2006)). Comparatively little is known about incentives for data manipulation
in ranking and, particularly, intelligence systems (Hood 2007b).

A large body of literature is devoted to methods of detecting data manipulation. Two major
streams are relevant for the present study: 1) data manipulation in the public sector within

performance measurement regimes; 2) manipulation of financial data in the private sector.

Data manipulation in the public sector: gaming or cheating?

The fact that formal performance measurement may lead to various unintended
consequences has long been recognized in the literature (Ridgway 1956). It is, however, not easy
to distinguish between harmless effects and potentially harmful practices. It is hard to draw the
line between a legitimate exercise of managerial discretion in recording outputs and illegitimate
organizational cheating. A number of typologies of perverse effects of performance
measurement have been proposed. Many papers in the field build on Smith’s (1995)
classification of unintended consequences to construct typologies of organizational gaming.

Radnor (2008) suggested a 2x2 typology: the axes are “impact of gaming” and “level of

2

gaming within the organisation.” The four types “move from muddled to massaging to

manoeuvring then manipulated” (Radnor 2008: 324).

Impact of gaming

Level of gaming within organization Internal External
Low Muddled Massaging
High Manoeuvring Manipulated

Table 6. Typology of organisational gaming. Source: (Radnor 2008)
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Here “Manipulated” represents the situation where the pressure to meet targets is so great
that it distorts service provision significantly. An example is the infamous case of patients being
left waiting in ambulances in order to meet the Accident and Emergency department 4 hour
waiting target (the clock did not start ticking until the patient was inside the hospital). On the
other hand, “Muddled” represents the case where the external impact of the performance
reporting regime is small and the scope of manipulation is not significant. When the data are
used only internally and targets do not create distortionary pressure on service delivery. An
example of this type is a museum that counted all people entering the building as visitors despite
some of them being contractors or staff. This is likely when performance measures are
ambiguous.

Pidd (2005) stresses that performance measurement was at the heart of UK government’s
efforts to improve public services under Tony Blair. Not surprisingly, a large number of research
articles have since investigated the British experience. Pidd (2005) argues that perverse effects of
performance measurement reflect the “Goodhar’s Law”: “any observed statistical regularity will
tend to collapse once pressure is placed upon it for control purposes” (Pidd, 2005:486). Pidd
(2005) uses two different typologies to explain the emergence of unintended consequences of
quantitative performance measurement. The first is Noordegraaf and Abma (2003)’s typology of
public management practices (Figure 4). This typology groups public management practices into
three types: canonical, practices in transition and non-canonical practices. Canonical practices
are characterized by low ambiguity and are more suitable for quantification, measurement and
standardization. These practices may be performed by low-paid interchangeable service delivery
staff. Non-canonical practices are characterized by high ambiguity and are performed by highly
professional service delivery staff. These practices are hard to measure because significant
aspects cannot be quantified and standardized. Pidd (2005) argues that unintended consequences
of performance measurement are likely to emerge when attempts are made to subject non-
canonical public sector practices to quantitative measures and targets.
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Figure 4. Ambiguity, uncertainty and non-canonical practices. Source: Pidd (2005)

Ambiguity and uncertainty

\
Canonical Practices in Non-canonical
practices transition practices
| | |
I | I
Low-paid interchangeable Highly professional
service delivery staff service delivery staff

Professionalism

Another typology used by Pidd (2005) is Hood’s (1999) typology of organizational
cultures. Hood’s typology is a simplified version of the typology proposed by Douglas (1982).
This is a typology of dominant patterns of social interactions in social actors’ world. These
patterns are categorized on two dimensions:

(1) Grid. This indicates the degree to which people’s actions are governed by externally

imposed rules and conventions. If grid is high, there is little scope for individuals to
negotiate what they do and how they do it.

(2) Group. This indicates the degree to which actions are governed by group choice
that is the social collectivity to which someone is committed. (Pidd 2005: 490)

Again, a 2x2 typology is suggested (Figure 5)
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Figure 5. Simplified grid: group theory. Source: Pidd, 2005
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This grid: group typology produces four types of “social worlds”:

(1) Hierarchist. This is a highly prescribed world in which external rules and group
norms tightly define what is permissible. Thus, personal security and predictability are
highly valued.

(2) Individualist. This lies on the same diagonal as hierarchist and is therefore a world in
which individuals have great freedom of choice but may have little security.

(3) Fatalist. In this world, the individual is placed in tightly prescribed roles with little or
no autonomy and no obvious way to cooperate with others in the group.

(4) Egalitarian. In this world there are no clear rules defining the roles of members, but
there is a clear distinction between those who are part of the group and those who are
not. Active participation in group activities is expected. (Pidd 2005: 490)

Pidd (2005) then argues that combining this typology with Noordegraaf and Abma’s
typology may be useful in predicting perverse consequences of formal performance
measurement. When performance measures are imposed “from on high” on an organization that
is characterized by fatalist social relations, then it is likely that operations of these organization
would be distorted. External requirements would override weak internal standards of the
organization. If the staff is low-paid and used to dealing with canonical practices and low
uncertainty levels, it is likely that external pressure to achieve quantitative target would overrule
the internal drive for proper service provision. Pidd (2005) argues that many observed harmful

effects of performance measurement are due to the fact that performance measures are set
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externally for organisations that lack internal capacity to deal with them responsibly. In
hierarchist organisations (where conformity to internal rules is high) it is unlikely that external
performance measures would significantly distort behaviour. However, if fatalist behaviour
dominates, external targets are likely to produce perverse distortions such as those listed by

Smith (1995).

Financial data manipulation in the private sector

Meanwhile, a large body of literature have developed around manipulations of financial
data (known as “earnings management”) (See, for example, (Beatty et al. 2002; Bennett and
Bradbury 2010; Burgstahler and Dichev 1997; Dechow et al. 1995; Degeorge et al. 1999; Eames
and Kim 2012; Jansen et al. 2012; J. J. Jones 1991; K. L. Jones et al. 2008). Researchers focused
on accounting practices that made it possible for managers to adjust earnings to meet
expectations of analysts and shareholders. Sophisticated methods of modelling have been
proposed to evaluate the scope of potential manipulations.

Findings of researchers in this area are relevant to the study of performance data
manipulations. Beneath the surface of dissimilarities between financial and performance data
there lie underlying patterns of human behaviour that are quite similar in both cases. So,
although, the phenomena that is being measured may be different (cash flows vs length or roads
or number of beds in hospitals), the incentives to manipulate measurements and associated
interpretations of the figures are quite similar. In both cases the resulting measures reflect not
only something that may be called "objective reality" (the dynamics of cash flow or of provision
of some municipal services), but also the "edifice” or super-structure of human interventions
linked to the power struggle (or interplay of expectations and blame avoidance strategies)
between management and shareholders, or between different levels of bureaucratic hierarchies.
This "superstructure” acts as a prism distorting the image of objective underlying reality.
Configuration and inner workings of this superstructure are quite similar in both cases, so that

insights about the nature of the one may help explain and predict behaviour of the other.
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Since this body of literature is hardly ever referenced in debates on public sector
performance measurement, it is worth reviewing it is some detail. A number of studies focused
on strategies of “earnings management”. Jones (1991) found that managers deliberately used
their discretion over “income-decreasing accruals” to reduce their companies reported income
during periods of “import relief investigations” (special procedures administered by the United

States International Trade Commission):

Explicit use of accounting numbers in import relief regulation provides incentives for
managers to manage earnings in order to increase the likelihood of obtaining import
relief and/or increase the amount of relief granted” (Jones, 1991, p.193).

Earnings management arises from the game of information disclosure that executives
and outsiders must play. Investors base their decisions on information received from
analysts—usually indirectly. Say, through a broker— and through published earnings
announcements. To bolster investor interest, executives manage earnings, despite the
real earnings sacrifice. (Degeorge et al. 1999: 3)

Jones (1991, p.194) argues that in the case of receiving import relief there is an asymmetry
of incentives: a defuse group of losers has low incentives to monitor managers, whereas a
concentrated group of winners has incentives to manage earnings. In other earnings management
studies, he argues, stakeholders may have more balanced incentives to monitor dishonest

practices:

Income relief is a wealth transfer from a group of diffuse losers (consumers) to a group
of concentrated winners (all other contracting parties of domestic producers receiving
import relief). | argue that consumers do not monitor earnings management as
effectively as losers examined in other studies because the loss to each consumer is
smaller, and their interests more diverse, than for the contracting parties examined in
these studies. Regulators have less incentive to adjust for managers' earnings
manipulations since their ultimate payoff for such adjustment is less direct than in
other situations previously studied (e.g., union contract negotiations). (Jones, 1991,
p.194)

In another study Dechow (1995) evaluated a number of statistic models that test for
earnings management and found that none of them could reliably detect “earnings management

of economically plausible magnitudes” (Dechow, 1995, p. 223). Large samples of several
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hundred companies are required to achieve robust conclusions. In any case, it is not possible to
infer from statistical results that a particular firm engaged in dishonest earnings management.

In an influential article Degeorge et al. (1999) introduced three theoretically predicted
thresholds of earnings management: to show positive profit, sustain recent performance and meet
analysts expectations. They base their predictions on the assumption that managers deliberately

manipulate earnings in their self-interest or in the interest of shareholders:

Earnings provide important information for investment decisions. Thus executives—who are
monitored by investors, directors, customers, and suppliers — acting in self- interest and at times for
shareholders, have strong incentives to manage earnings. We introduce behavioural thresholds for
earnings management. A model shows how thresholds induce specific types of earnings
management. Empirical explorations identify earnings management to exceed each of three
thresholds: report positive profits, sustain recent performance, and meet analysts’ expectations
((Degeorge et al. 1999: 1) emphasis added).

Degeorge et al. (1999) find that positive profit threshold dominates and that firms
suspected of boosting earnings show poorer performance in the long run. This may be contrasted
with the findings of the present study. According to my findings, sustaining recent performance
is the dominant motive of data manipulation in the public sector (“prudent” data manipulation
appear to dominate). Civil servants prefer to maintain status quo, whereas private sector
managers prefer positive growth.

The main indicator of suspicious behaviour are the so called “kinks” in distribution of
frequencies of earnings increases. Unusually high frequency of small increases and unusually
low frequency of small decreases indicate potential manipulations (see figures below). Such
“kinks” violate statistically predicted distributions (such as Benford’s law (Durtschi et al. 2004))

Burgstahler and Dichev (1997) find evidence for the hypothesis that “incentives to avoid
earnings decreases become stronger with the length of the previous run of earnings increase”
and, thus, irregularities in the distribution of earnings are sharper among firms that demonstrated
earning increases in a number of previous years (Figure 6). Each year stakes get higher. With
each consecutive year of positive profits the pressure to demonstrate positive growth builds up. If

earnings were manipulated once, it becomes imperative to manipulate them again and again to
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maintain the positive image. Thus, a gap between real and reported performance may appear.

The burden of potential blame gets heavier and heavier each time the indicator is manipulated.

Panel A: Year Subsequent to An Earnings Decrease
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Figure 6. “Three empirical distributions of changes in earnings scaled by market value
categorized according to the pattern of preceding earnings changes for the firm.

Panel A: the distribution for the years immediately following an earnings decrease; Panel B: the
distribution for the years following one or two years of earnings increases; Panel C: the
distribution for the years following three or more years of earnings increases”. Source:
Burgstahler (1997: 106)
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(Beatty et al. 2002) found that publicly owned banks are more likely to report small
earning increases and tend to report longer strings of consecutive earnings increases than private

banks
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Current Year’s Net Income Less Previous Year’s Net Income Divided by Total Assets at the
Beginning of the Previous Year (AROA) for Public and Private Banks, 1988-1998
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Figure 7. Earnings of public and private banks. Source (Beatty et al, 2002: 560)
‘I'hey attribute this to the tact that “public banks' shareholders |are| more likely than private

banks' shareholders to rely on simple earnings-based heuristics in evaluating firm performance”

(Beatty et al. 2002: 547). Privately owned banks are likely to rely on more elaborate indicators
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and place larger weight on non-financial performance. (Beatty et al. 2002) found supporting

evidence for the earnings management hypothesis.

Blame avoidance and trust in performance data in the public sector

The public sector is generally believed to have a strong blame avoidance culture. One of
the major contributors to the study of performance management theory and practice Christopher
Hood explores the consequences of the mixing performance targets with blame avoidance
mentality of the public sector (see, for example, (Hood 2002, 2007b, 2007a, 2011). Hood
emphasizes that in their attempts to “manage by numbers” the British government had to face
many of the challenges of the Soviet system of economic planning. He focused on practices of
“gaming” in NHS hospitals and also used anecdotal evidence from other spheres. Other authors
explore the implications of risk-averse mentality in the public sector on systems of performance
management/measurement (Charbonneau and Bellavance 2012; Rozin and Royzman 2001;
Rubenstein et al. 2003).

Charbonneau (2012) studied performance data from Quebec’s Municipal management
indicators regime and found that lower performing agencies are more likely to use the provision
of justifications to explain their performance. The authors found that blame avoidance behaviour
was pronounced “even in a regime with few incentives, no consequences linked to performance,
and limited transparency to citizens” (Charbonneau and Bellavance 2012).(p.319). This suggests
that even when performance indicators are being implemented as an intelligence tool they suffer
from the consequences of negativity bias. Authors argue that negativity bias is prevalent in the
public sector and results in deliberate usage of blame avoidance techniques. Naturally this raised
the issues of trust. If performance figures are adjusted to show an agency in the more favourable
light, trustworthiness of such data may be questionable. Yang and Holzer (2006) argue that
performance measurement in the public sector can potentially improve citizen trust in

government, but often fails to do so because of lack of citizen engagement with government
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agencies. In addition to lack of general trust in government performance data themselves may be
untrustworthy.

This is particularly relevant for countries where the government dominates the economy.
Historically in the Soviet Union management by numbers was an integral part of large
bureaucratic hierarchies of state. There is a number of exemplary cases from the Soviet
experience that are traditionally used to illustrate problems of data manipulation: the so called
“cotton case” and the “Ryazan case”. The cotton case (or the “Uzbek case”) was a high profile
instance of manipulation of economic indicators in the 1980s in what is today Uzbekistan (K.E.
2009). Indicators of amount of cotton produced were systematically inflated to demonstrate
stable growth of productivity. When the manipulations were discovered a number of high-level
party functionaries were convicted. The Ryazan case (or “Ryzan miracle”) is another Soviet
example of unintended consequences of performance targets (Agarev 2005). Collective farms
were given target amounts of meat to produce. In order to meet the targets local party leaders
sanctioned culling of milk-producing cattle and confiscations of private cattle. Short-term
performance was boosted at the expense of long-term sustainable performance. Production
sharply fell the next year and those party functionaries who were promoted for outstanding
performance were subsequently convicted of criminal offence.

It has been noted that in modern day China similar reasons make national statistics
unreliable. Regional heads are able to manipulate performance figures to secure promotions. It is
unclear to what extent this is the case, but it raises serious concerns. Chinese economy is one of
the powerhouses of modern global economy and Chinese economic growth figures influence
economic decisions worldwide. Koch-Weser (2013: 4) found “anecdotal, statistical, and legal

evidence [suggesting] that many local statistics cannot be trusted”. Because of both objective
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(lack of reliable methods of data collection) and subjective (desire of civil servants to report

better performance) factors Chinese economic statistics should be taken with a pinch of salt™®.

Other spheres of data manipulation

Instances of discovered data manipulation practices are abundant in modern Russian press.

The table below provides a sample of such news items from a popular news website:

Table 7. News articles on the subject of data manipulation.

Title Date Summary

Lenta.ru: UHTepHeT n CMMW: 21.08.2013 | Alleged data manipulation during a survey for the

NHTepHeT: YTo Tak cepaue, 4To “symbol of Russia”. The governor of Chechnya —

TaK cepAaLe packpyTuao R.Kadyrov allegedly funded fraudulent votes Chechen
nominee — the mosk of Grozny.

Lenta.ru: Poccus: O6uiecTBo: 08.06.2013 | Manipulation of school test results during Unified

®CE obHapyxuna National Exam (El3).

danbcndmKkaLumo pesynbTaTos

Er3 B KabapamHo-bankapuu

Lenta.ru: Poccus: MpectynHoctk: | 06.04.2013 | Data manipulation in crime statistics.

MNeTepbyprckyro NOAULNIO

YJIMYNIN B UCKAXKEHUM

OTYETHOCTU

Lenta.ru: Poccua: Obuiectso: 14.03.2013 | Alleged manipulation of the number of orphans in

XnonoHuH notepsan 110 Tbicay Northern Caucasus

geteli Ha CeBepHom KaBkase

Lenta.ru: Poccusa: ObuiecTBo: 10.11.2013 | Discussion of the national league table of universities

Kpyuy-Bepyy, HUYEro He Xo4y

and its problems.

The data reported by the police has similarly been criticized for significant manipulations

by one of liberal think-tanks:

It is impossible to collect adequate statistics on the performance of the police force.

Any data collected for intelligence purposes inevitably gets used for evaluation

purposes and thus becomes subject of manipulations, if not outright falsifications.

(Committee of civic initiatives (Komitet grazhdanskikh iniziativ) 2012: 15)

Data manipulation also occurs at the ballot box. 2011 Russian parliamentary elections

generated a wave of academic and journalist publications aimed at discovering traces of electoral

' Falsifications of economic statistics in Chine make global news headings: Lenta.ru: SkoHomyika:

[ocaKoHOMMKA: IKkcnepT ymeHbwmna BBl Knutaa Ha TPUAMOH A0ANapoB; Lenta.ru: DJKOHOMMKaA:

[0CoKOHOMMKA: JIOXKb KUTAMCKMX MacluTabos.

69



evernote://view/8492317/s77/40085180-98ae-433b-9142-295fa096b521/40085180-98ae-433b-9142-295fa096b521/
evernote://view/8492317/s77/40085180-98ae-433b-9142-295fa096b521/40085180-98ae-433b-9142-295fa096b521/
evernote://view/8492317/s77/40085180-98ae-433b-9142-295fa096b521/40085180-98ae-433b-9142-295fa096b521/
evernote://view/8492317/s77/34fa83a9-8ad7-4250-836d-4c84cec89605/34fa83a9-8ad7-4250-836d-4c84cec89605/
evernote://view/8492317/s77/34fa83a9-8ad7-4250-836d-4c84cec89605/34fa83a9-8ad7-4250-836d-4c84cec89605/
evernote://view/8492317/s77/34fa83a9-8ad7-4250-836d-4c84cec89605/34fa83a9-8ad7-4250-836d-4c84cec89605/
evernote://view/8492317/s77/34fa83a9-8ad7-4250-836d-4c84cec89605/34fa83a9-8ad7-4250-836d-4c84cec89605/
evernote://view/8492317/s77/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/
evernote://view/8492317/s77/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/
evernote://view/8492317/s77/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/
evernote://view/8492317/s77/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/f6993e37-3a39-497c-8f15-e58f5e9cc9c5/
evernote://view/8492317/s77/bd57b38c-0e1f-4871-912c-670f5f33858d/bd57b38c-0e1f-4871-912c-670f5f33858d/
evernote://view/8492317/s77/bd57b38c-0e1f-4871-912c-670f5f33858d/bd57b38c-0e1f-4871-912c-670f5f33858d/
evernote://view/8492317/s77/bd57b38c-0e1f-4871-912c-670f5f33858d/bd57b38c-0e1f-4871-912c-670f5f33858d/
evernote://view/8492317/s77/bf2eff6d-e8b4-4037-8c9e-ac02a06e2566/bf2eff6d-e8b4-4037-8c9e-ac02a06e2566/
evernote://view/8492317/s77/bf2eff6d-e8b4-4037-8c9e-ac02a06e2566/bf2eff6d-e8b4-4037-8c9e-ac02a06e2566/
evernote://view/8492317/s77/f76f3154-500a-4944-bdc5-70bc22112c8b/f76f3154-500a-4944-bdc5-70bc22112c8b/
evernote://view/8492317/s77/f76f3154-500a-4944-bdc5-70bc22112c8b/f76f3154-500a-4944-bdc5-70bc22112c8b/
evernote://view/8492317/s77/3ab4a366-0797-4e4f-a82a-6ddda6be5f50/3ab4a366-0797-4e4f-a82a-6ddda6be5f50/
evernote://view/8492317/s77/3ab4a366-0797-4e4f-a82a-6ddda6be5f50/3ab4a366-0797-4e4f-a82a-6ddda6be5f50/

fraud. Enikolopov et al. (2012) used rigorous statistical methods to estimate the magnitude of

electoral fraud in Russian elections.

Administrative values

NPM assumes a culture of public service honesty as given (Hood 1991: 16)

Integrity of civil servants is among central themes of this study. A whole body of literature
exists devoted to issues of public sector integrity and ethics (Hunt 1995; Hutton and Massey
2006; Keraudren 1995; Kernaghan 2003). Hood (1991) places “the culture of public sector
honesty” among other values that commonly appear in debates on administrative design.
Administrative values are differentiated from political values. “Administrative values... relate to
conventional and relatively narrow ideas about ‘good administration’ rather than to broader ideas
about the proper role of the state in society” (Hood, 1991:10). The same administrative system
may cater for changing sets of political values. For example, “equity values could perfectly well
be programmed in to the target-setting and performance indication process, if there was strong
enough political pressure to do so” (Hood, 1991:10).

Hood (1991:10) identifies three “families” or “clusters” of administrative values: sigma,
theta and lambda: “[b]roadly, the ‘sigma’ family of values relates to economy and parsimony,
the ‘theta’ family relates to honesty and fairness, and the ‘lambda’ family relates to security and
resilience”. Emphasizing different types of values leads to differences in the focus of policy
design and implementation:

Lambda-type values. “If lambda-type values are placed at centre stage, the central concern
is to avoid system failure, ‘down time’, paralysis in the face of threat or challenge. Classic
expressions of lambda-type values include: redundancy, the maintenance of back-up systems to
duplicate normal capacity; diversity, the maintenance of quite separate, self-standing units;
robustness, use of greater amounts of materials than would ordinarily be necessary for the job”

(Hood, 1991:14).
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Theta-type values. “[If] theta-type values are placed at centre stage, the central concern is
to ensure honesty, prevent ‘capture’ of public bodies by unrepresentative groups, and avoid all
arbitrary proceedings. Classic initiatives promoting theta-values include: recall systems for
removing public officials from office by popular vote; ‘notice and comment’ and ‘hard look’
requirements in administrative law; independent anti-corruption investigatory bodies, freedom of
information laws, extensive public reporting requirements” (Hood, 1991:13). The major concern
of policies oriented at promoting theta-type values concentrate on “dishonesty and abuse of
office” that lead to “palpable waste of resources”, but other aspects of public sector ethics such
as “less tangible stakes, notably public trust and confidence and the ability to exercise citizenship
effectively” (Hood, 1991, 13). Hood remarks that “where honesty and fairness is a primary goal,
the design-focus is likely to be on process-controls rather than output controls”, “’Getting the job
done’ in terms of aggregate quantities is likely to be supplemented by concerns about how the
job is done...concern with process may cause the emphasis to go on the achievement of
maximum transparency in public operations” (Hood, 1991:13).

Sigma-type values. “[if] sigma-type values are emphasized, the central concern is to ‘trim
fat” and avoid ‘slack’”. Typical examples of initiative promoting sigma-type values are: “’just in
time’ inventory control systems, payment-by-results reward systems and administrative ‘cost

engineering’” (Hood, 1991:12).

Hierarchy of values

Regarding the compatibility of these three sets of administrative values, Hood (1991:15)
remarks that although there may exist an overlap between them, “for example, dishonesty
frequently creates waste and sometimes leads to catastrophe” (ibid), ““it is hard to satisfy all three
value sets equally” (ibid). There is potential for conflict between these three sets of values.
Managing by results within the doctrine of New Public Management is linked to shifting away
from process to output controls and greater freedom of managers. Theta-type policies, in

contrast, focus on “how the job is done” and emphasize process controls and procedures.
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Efficiency and economy (sigma) may come in conflict with the necessary redundancy and
duplication necessary for reliability and resilience in the face of unforeseen threat (lambda).

It may be inferred from Hood’s (1991) reference to theta and lambda-type values as
“capital base”, that the three clusters may be schematically represented by a pyramid, though

Hood himself does not make such representation (Figure 8).

NPM —
Sigma:
economy and
L parsimony -
Theta:
Traditional honesty and fairness

. Capital base

bureaucracy |
Lambda:

security and resilience

Figure 8. Hierarchy of administrative values. Based on Hood (1991)

NPM, as an administrative philosophy assumes lambda and theta values as given and
concentrates on promoting sigma values of economy and efficiency: “if NPM is a design for
putting frugality at centre stage, it may at the limit be less capable of ensuring honesty and
resilience in public administration” (Hood 1991: 15). “NPM can be understood as primarily an
expression of sigma-type values. Its claims have lain mainly in the direction of cutting cost and
doing more for less as a result of better quality management and different structural design”
(Hood 1991: 15). There have been concerns raised that promotion of sigma-type values may be
achieved at the expense of more traditional values of bureaucratic ethics, such as honesty,
transparency and democratic representation: “the extent to which NPM is likely to induce

corrosion in terms of such traditional values remains to be tested” (Hood 1991: 16).
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NPM originated in developed Western economies as a response to specific challenges
faced by governments of these countries, including demands from growing mass of “white-
collar, socially heterogeneous population™ constituting the backbone of a mature civil society
(Hood, 1991:7). “NPM assumes a culture of public service honesty as given” (Hood 1991: 16).
Hood considered traditional theta values the “capital base” of ingrained public service culture”
and highlighted the deficit of such capital base in Eastern European countries, thus anticipating

299

the clash between “NPM clones diffused by public management ‘consultocrats’” and contexts
with little capital base of established public sector ethics (Hood 1991: 16).

In the literature on NPM, the emphasis is generally put on the usefulness of performance
indicators for operating managers (Behn 2003) . This is in line with Hood's assertion that NPM
focuses on sigma values while assuming theta values as already established. This illustrates the
fact that even among the researchers of NPM in the West the danger of overlooking theta values
and disregarding their development has been recently recognised. If something is neglected and
falls into disrepair and disuse, it may gradually wear out and fade away. This may happen to the
traditional values of integrity and other values that characterised the public sector culture in a
traditional bureaucracy.

Hood made his predictions at the dawn of NPM conquest of the global public
administration scene. A decade later calls for greater attention to theta values became
pronounced: Barrett (2004: 261) warns against leaving managers alone to manage, as they may
be susceptible to misconduct and abuse if theta-values of integrity, loyalty and serving the public
good are eroded. One way of revitalising public sector ethics may be via ethical codes:
"increased attention to ethics and social responsibility in the policy process is overdue, and
would bring into the implementation debate issues such as the value conflict between
professional principles and codes of ethical practice versus the management performance
imperatives” (Barrett 2004: 261). The overemphasis on sigma-values has been seen as one of
drawbacks of NPM. (Piotrowski and Rosenbloom 2002).
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Conclusion

Existing literature provides evidence for a simple hypothesis: performance indicators are
more effectively used if they emerge from within the organization rather then from outside. If a
system of indicators is imposed by a supervising authority the risk of it degenerating into empty
bureaucratic exercises is greater.

It seems that routine publication of performance data is not sufficient to guarantee citizens’
control over government. Citizens appear to be interested in performance figures only when
some scandal breaks out. Similarly, politicians exhibit only sporadic interest in performance
figures. One may conclude that performance management largely remains an activity of
managers and for managers.

Recent articles question effectiveness of performance management reforms. It may be that
what we are witnessing is a natural stage in the life cycle of any managerial idea: after a big bang
of interest performance management seems to have gone through its maximum popularity and is
now loosing vitality.

This is the situation in developed Western economies. Compared to a large number of
published articles on Western economies little is known about the implementation of
performance measurement in non- or semi-democratic contexts. Russia is virtually absent from
the international debate on performance measurement (excluding references to anecdotes from
the Soviet period). This study attempts to bridge this gap by exploring the recent developments

in implementing performance management in Russian.
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CHAPTER 4. METHODOLOGY
This chapter begins by reviewing ontological and epistemological assumptions of the
current study. It then progresses to outline data and methods used at different stages of this

research project. It concludes by describing five major steps of the research.

Ontological, epistemological and methodological assumptions

This research project takes multi-paradigm approach to study of organizational
phenomena. The multitude of organizational being cannot be adequately accounted for from
within any single research paradigm: «[b]y now ... the field recognizes that the use of any single
research paradigm produces too narrow a view to reflect the multifaceted nature of
organizational reality» (Gioia and Pitre 1990: 584).

To characterize the paradigmatic approach taken in this research | use the typology of
research paradigms originally developed by Burrel and Morgan (1979). This typology is based
on categorizing studies of organization according to their assumptions regarding the nature of the
phenomenon of organization (ontology), the nature of our knowledge of this phenomenon
(epistemology) and the ways of studying this phenomenon (methodology):

This debate is perhaps most succinctly characterized according to differing
fundamental assumptions about the nature of organizational phenomena (ontology),

the nature of knowledge about those phenomena (epistemology), and the nature of
ways of studying those phenomena (methodology) (Gioia and Pitre 1990: 585).

The typology is a 2x2 matrix identifying four research paradigms: radical humanism,
radical structuralism, interpretivism and structuralism. Horizontal axis represents ontological and
epistemological assumptions (left — subjectivism; right — objectivism). Vertical axis represents
methodological assumption and aims of the study (top — the aim is critique and radical change,

bottom — regulation, gradual improvement and maintaining status quo).
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Figure 9. Four research paradigms in studies of organisations. (Burrell and Morgan 1979)

Radical Change

Radical Radical
Humanist Structuralist
Subjective Objective
 Interpretivist Functionalist
Regulation

According to this typology functionalism is defined as a paradigm characterized by the
understanding of organizational reality as something objective, existing “out there” and waiting
to be discovered. The aim of research within this paradigm is to achieve gradual improvement of
organizational practice. Interpretivism is characterized by the idea that there is no one
organizational reality independent of the interpretations of social actors. There are only multiple
interpretations given by social actors to their actions. The aim of research within this paradigm is
understanding, maintaining status quo and constructing narratives that take into account multiple
points of view. Radical humanism takes a subjective stance to the issue of the nature of
organizational reality similarly to intepretivism. However, in contrast, the main aim of research
within this paradigm is to change socially constructed rules of interaction of individuals and
liberate the individual. Within radical structuralism, the organizational reality is seen as having
its objective existence (there deemed to exist structures underlying human interactions and
shaping organizational practice, these structures may be discovered and changed). The aim is to

change organizational practice through changing these underlying structures.
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Gioia and Pitre (1990) observed that most studies in the field of organization theory tended
to take the functionalist approach. They linked this to the influence of natural sciences:
Organizational science has been guided pre-dominantly by the assumption that the

nature of organizations is a basically objective one that is "out there" awaiting
impartial exploration and discovery (Gioia and Pitre 1990: 586)

However, the objectivist position, characteristic of natural sciences, does not allow to
account for many important aspects of organizational phenomena. The subjective nature of
organizational reality becomes more widely accepted today and there is a growing emphasis on
understanding the process of change, not just on explaining existing differences (Kvale 1996).

Gioia and Pitre (1990) advocate the use of multi-paradigm approach: each of the four
paradigms may be used to provide partial understanding of organizational phenomena, but a
meta-paradigm approach may allow for deeper and broader understanding. The author’s position
is illustrated below. The borders between paradigms are blurred symbolizing the possibility of
multi-paradigm research. The oval symbolizes the point of view of a researcher, who can benefit

from using all four paradigms.

'

Radical
Humanist

Radical
Structuralist

Interpretivist Functionalist

Figure 10. Meta-paradigm approach to organisation research (Gioia and Pitre 1990: 597). The
grey area represents the approach taken within this project.
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Willmott (1993) highlights the potential of combining research paradigms in a single
project. Lewis and Grimes (1999) give a broad list of “exemplary” studies that utilized various
combinations of research paradigms in researching organizations.

Mixed methods are becoming more popular in the field of organizational studies (Bryman
2006b). The “paradigm wars” of 70-s and 80-s have come to an end (Bryman 2006a) and the
practice of combining qualitative and quantitative methods in a single study has becoming more
and more acceptable. The pragmatic attitude that “whatever works” is acceptable is becoming
widely accepted (Bryman 2006b).

The approach taken in the current study may be classified as a combination of interpretivist
and functionalist paradigms (the grey area at the picture above). This combination was chosen
because of its potential in theory building when a new phenomena is research or a new research
method is tried (Eisenhardt, 1989). Interpretivist approach allows for new problems to be
brought to the researcher’s attention and for new theories to be built based on social actors’
accounts. Functionalist approach is useful in testing theories and obtaining generalisable results.
Thus, the combination of the two approaches allows for a full cycle of research to be carried out

— from building a theory to empirically testing it.

Positioning the research along the objectivism-subjectivism continuum

The opposition of subjectivism and objectivism is not a dichotomy, but a continuum that
represents different ontological and epistemological assumptions (Morgan and Smircich 1980).
The two grey areas on the picture below represent two positions taken in the two stages of this

project (Table 8).
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Core
Ontological
Assumptions

Assumptions
About
Human Nature

Basic
Epistemological
Stance

Some Favored
Metaphors

Research
Methods

Subjectivist
Approaches to
Social Science

<

Stage 1

reality as a
projection of
human imagination

reality as

man as pure spirit,
consciousness,
being

to obtain
phenomenological
insight, revelation

transcendental

exploration of pure
subjectivity

Table 8. Objectivist — subjectivist continuum in social sciences (Morgan and Smircich 1980: 492).

reality as a
contextual field of
information

reality as a
concrete

man as an
information
processor

to map
contexts

cybernetic

contextual analysis
of Gestalten

historical

Stage 2
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The table developed by Morgan and Smircich (1980) was updated by Cunliffe (2011) to
reflect recent developments in the philosophy of science. It is useful for the current project to
note the additional continuum added by Cunliffe: the role of the researcher changes depending of
the research paradigm (Table 9). If research is seen as science, then traditional criteria of quality
of scientific work are applicable. However, if research is seen as craft, as is the case with more
subjectivist forms of research, then a different set of criteria is applicable. The criterion of
reliability is not applicable for subjectivist studies, as the researcher himself becomes the
research instrument. The criterion of statistical generalizability is replaced with theoretical
generalizability the more subjectivist the research is, it is dropped altogether as research becomes
more subjectivist. The emphasis shifts from external validity to internal validity in more
subjectivist types of research. Kvale (1996) metaphorically describes the two possible roles of a
researcher as a “miner” or as a “traveller”:

...the miner metaphor pictures a common understanding in modern social
sciences of knowledge as “given.” The traveller metaphor refers to a postmodern
constructive understanding that involves a conversational approach to social
research. The miner metaphor brings interviews into the vicinity of human

engineering; the traveller metaphor into the vicinity of the humanities and art
(Kvale 1996: 5).

Table 9. The role of the researcher in different research paradigms (Cunliffe 2011: 654).
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The two grey areas represent the two stages of the current project.

According to a subjectivist perspective “social reality is the symbolic world of meanings
and interpretations. It is not some 'thing' that may be interpreted in different ways; it is those
interpretations” (Blaikie, 2000, 116). This approach requires distinct epistemology. As multiple
social realities are equally meaningful, the way to understand these realities — is “to enter the
everyday social world in order to grasp these socially constructed meanings... Knowledge of this

reality is produced by 'immersion' in it” (Blaikie, 2000, 116-20).
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Interpretivism and functionalism

Table 10. Aims of research and the use of
theory in interpretivist and functionalist
research (Gioia and Pitre 1990: 591).

Interpretiviat
Paradigm

Functionalist
Paradigm

Goals

To DESCRIBE and
EXPLAIN in order to
DIAGNOSE and
UNDERSTAND

Theoretical Concerns
SOCIAL CON-
STRUCTION
OF REALITY
REIFICATION
PROCESS
INTERPRETATION

Theory-Building
Approaches
DISCOVERY through
CODE ANALYSIS

Goals

To SEARCH for
reqgularities and TEST
in order to FREDICT
and CONTROL

Theoratical Concerns
RELATICNSHIPS
CAUSATION
GENERALIZATION

Theory-Building
Approaches
REFINEMENT
through
CAUSAL
ANALYSIS

Gioia and Pitre (1990) summarize the

differences  between interpretivist  and
functionalist paradigms in a concise table: they
may be contrasted in terms of the aims of the
research and approaches to theory building.

The aim within interpretivist paradigm is
to describe and

explain  organizational

phenomena in order to diagnose and
understand them. The aim within functionalist
paradigm is to search for regularities, test
hypothesis in order to predict and control the
phenomena.

In line with these aims the process of

theory building is taking place. The

interpretivist approach relies on the analysis of social actors’ accounts (of their interpretations of

organizational phenomena). The main means of this analysis is interviewing, content analysis

and coding of transcripts.

In contrast, the functionalist approach is concerned with finding correlations between

variables. As a result of the difference in ontological and epistemological assumptions of the two

paradigms the role of the researcher is different, too.

An interpretivist researcher tries to record social actors’ accounts without introducing his

own bias. He adopts the position of a “dialogic facilitator”, who attempts “to minimise [one’s]
authorial bias by letting the natives speak for themselves as much as possible. The aim is to
produce a 'polyphony' of voices rather than a single voice, in order to reduce bias and distortion”
(Fontana, 1994, p.214). Since understanding is the main objective, it follows that abductive
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research strategy is used: “the objective of understanding is the exclusive preserve of the
abductive strategy” (Blaikie, 2000, 124). In contrast, a functionalist researcher places himself
outside of the organizational reality in a position of an “impartial observer”, who attempts to find

the truth about the characteristics of the phenomenon.
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The use of theories

Within the functionalist paradigm theories are used to identify relevant variables and

predict relations between them. Thus, theories are
used at the very beginning of a functionalist study.

In contrast, the use of theories within interpretivist

IS mostly restricted to later stages of the research
process to conceptualise findings and provide
critique of social actors’ accounts. The particular
approach taken in this study may be regarded as a
particular branch of abductivist strategy that
argues that “there [is] more to social reality than
the participants' understanding of it... Therefore,
it [is] legitimate to critique the participants'
accounts, possibly from within some theoretical
perspective” (Blaikie, 2000, 258).

Stages of the research

The two research paradigms also differ in
what is considered the typical sequence of steps
of the research process (Table 3) (Gioia and Pitre
1990). The first stage of this study was carried
out within interpretivist paradigm, the second
stage may be classified as functionalist. The fist
stage may be labelled as “the understanding
stage”, the second — as “the explanatory stage”.
The results of the first stage became the starting
point for the second stage.

The whole research project may be broken
into five steps (Figure 11). A detailed description
of these steps is given in the next section. The
second (qualitative) step became at the same time
the final of the fist stage and the beginning of the

second stage.

Table 11. Sequence of research steps typical for
interpretivist and functionalist paradigms (Gioia

and Pitre 1990: 593).

Interpretivist Functionalist
Paradigm Paradigm
Opening Work Opening Work

SELECTING A TOPIC:
Whet are the issues?
Wheat are the research

questions?

DESIGNING RESEARCH:
What are data?
Where to find data?
H-:_:w (=] reco:ﬂ deata?

Data Collection
IDENTIFYING
SPECIFIC CASES
QUESTIONING
[INFORMANTS:
accoraing to what is
relevant to them in
contaxt

Analysis
CODING:

FProvide a description at
the firet and sometimes
at second leval of
abstraction

FORMULATING

CONIECTURES:

Identity the relations
betwsen concepts a
first level or across
levels of abstraction

EVALUATING

CONJECTURES:

Validate with informants
through new data
collection

FORMULATING

THECRY:

[dentify the emerging
concepts and
relationships

REVIEWING

LITERATURE:

[dentify what was
already known

Theory Building
WRITING UP A
SUBSTANTIVE THECRY:
Show how it all fits
togethaer

SELECTING A TOPIC:
What are the issues?
What are the research

guestions?

REVIEWING
LITERATURE:

Whett do we know?

FINDING A GAP:

Whert is missing?

PUTTING A FRAME-
WORK TOGETHER:

What are the relevant
theories and
variables?

FORMULATING
HYPOTHESES

CESIGNING RESEARCH:
What are data?
Where to find deota?
Hew to measure data?

Data Collection
PROBING REFRESENTATIVE
SAMPLES OF SUBIECTS:
according to the
hypotheses
formulated

Analysis
TESTING HYPOTHESES:
Evaluate the significance
of the data according to
initial problems and
hypothesss

Theory Building
WRITING UP RESULTS:
Show how the theory is
refined, supported, or
disconfirmed
Show whet it tells the
scientific community
and the practiticners




The two research processes given in the table (Table 11) may be “stitched together” at the

level of “Reviewing literature”. This stitched sequence will adequately describe the current

study.
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Figure 11. Steps of this research project and corresponding research paradigms.

This mixed method approach was instrumental in achieving greater internal validity and
providing in-depth contextualization (by collecting qualitative data using in-depth interviews). It
also allowed for practical results to be obtained and generalized both statistically and
theoretically.

The second step (interviews) may be included in both stages. On the one hand, during the
interpretivist stage an attempt was made to understand motives and reasons given by social
actors to their actions. A discourse surrounding performance indicators was captured, this
allowed 1) for in-depth contextual descriptions to be produced and 2) to understand what factors
social actors regard as important in determining the way they use performance indicators.

On the other hand, the same interviews allowed for important concepts (variables) to be
identified. Relations between prominent topics were examined during the interviews. Thus, the

same step became part of both interpretivist and functionalist research processes.

Data and Methods

The research was conducted in two stages: first, 25 semi-structured interviews were carried
out with officials from regional governments, consultants and academics. Motives and
opportunities for deliberate data manipulation were identified and hypotheses regarding their
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manifestation in resulting performance data were formulated. Second, quantitative evidence was
obtained by analysing the nation-wide performance dataset that provides figures for over 300
performance indicators covering 83 regional governments for the period of 5 years between 2007

and 2011 (this gave over 90 000 observations).

Qualitative stage

The aim of the qualitative stage was to create a rich description of the context in which the
system of performance measurement operates in the public sector in Russia. It was aimed at
exploring potentially productive topics and new unexpected issues and problems existing in the
Russian context. The process of interviewing began with using general questions aimed at
evaluating the overall atmosphere and organizational environment in the public sector. As the
process progressed, through a number of iterations topics of high relevance were identified and
the scope of interviews was narrowed to focus on problems of reliability of the data and issues of

data manipulation.

Selection of respondents

The sample included: 16 current regional civil servants, including three ministers of
economic development, three deputy ministers from departments of health and economic
development, 6 heads of departments and 2 specialists (lower level civil servants); 9 former civil
servants, including: 3 consultants, 3 academics. Other respondents included: a top central
government official responsible for the design of the nation-wide system of performance
management and two civic activists involved in public scrutiny of government performance
reports. Purpose sampling and snowballing were used to generate the list of respondents. People
responsible for implementing and operating performance measurement systems were identified
in regional governments and asked to provide further contacts for interviews. Snowballing began
by contacting senior civil servants in regional governments who had good working relations with

the researcher’s institution. This approach was used because it was believed that 1) top officials
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would be in a position to have a broader picture of the working of the organisation as a whole
and would be able to provide relevant contacts, and 2) this was more practical in terms of the
ease of getting access. Taking into account the strict hierarchy of government departments and
reluctance of middle-tier managers to participate in research without formal instructions from
their superiors, the only practical way of getting access was to approach it “from the top”.
Moreover, informal endorsement of the researcher by top-level officials created an atmosphere
of trust between interviewees and the researcher. Respondents felt more comfortable to share
their thoughts about issues they faced when dealing with performance measurement, if they felt
that the researcher was an insider who was authorized to research the issue.

Academics were selected for interview because many of them had previous experience of
working for the government either as civil servants or as consultants. Moreover, academics are
considered among stakeholders in the reform discourse. They may benefit from the
dissemination of a particular management idea that “provides a clear stimulus to academic
production and a focus for academic debates — in short, for professional talk” (Pollitt 2001: 942)

and “may offer a passport into consultancy” (ibid).

Interviewing procedure

The interview guide from (Pollitt 2006a) was used with minor alterations (the last question
was removed as repetitive and Section E. was added with one question about external factors
influencing performance indicators) (See Appendix 1). Questions were translated into Russian
(See Appendix 2). The list of questions was used to structure the interview, but additional
questions were asked to clarify and explore respondents' answers in greater detail. Interviews
were recorded and transcribed. After the first round of interviews (10 interviews) transcripts
were analysed and main emerging themes were identified. At this stage some questions were
marked as unproductive, as it became apparent that a saturation point was reached. In subsequent
interviews they were only briefly raised to check if the respondent confirmed earlier results. The

decision was made to explore the issue of data manipulation in greater detail and a set of
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questions were added to the interview guide dealing with the problem of data manipulation and
trust in performance data. Further 10 interviews were conducted, recorded, transcribed and
analysed. The remaining 5 interviews were conducted with academic researchers and consultants
familiar with performance measurement practices in public sector in Russia. During these
interviews findings related to data manipulation were discussed to validate them. Respondents
were asked to give their interpretation of findings and provide comparisons or parallels with their

own experience to validate or invalidate the findings.

Quantitative stage
Data source

The data were collected by the Ministry of Regional development in accordance with the
Presidential Decree No 825 of 28.06.2007 "On assessing the effectiveness of executive

authorities of the subjects of the Russian Federation." The data were published in 2012*7.

Characteristics of the dataset
The original dataset had the following characteristics:
e Number of indicators reported: 295 in 2007, 325 in 2011.
e Number of regions: 83
e Time period covered: 2007-2011 (actuals), 2012-2014 (planned)
e Observations in initial dataset: 151152 (actuals only included)
Growth indices were calculated on the basis of actual values for the period 2007-2011.
The resulting dataset had the following characteristics:
e Number of indicators reported: 295 in 2007, 325 in 2011.
e Number of regions: 83
e Time period covered: 2008-2011 (grown rates)

e Number of observations: 121072

Y URL: http://www.minregion.ru/upload/documents/2012/10/101012/101012 itogi 2011.xls [accessed
08.03.2013]
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e Number of useful observations: 96107 (growth rates could not be calculated if data

for one of the years were not reported).

Method of data analysis
Descriptive statistics and visualization were used to analyse the distribution of growth

indices.

Official use of performance data

The data were used by the Ministry of regional development to allocate grants to regions™.
At the same time, these data were also used by the presidential administration to evaluate
governors® and by governors to evaluate their subordinates. Regional administrations used the
same data to evaluate municipal civil servants. Thus, a chain of principal-agent relations was
created within the “vertical line of power”. The same data were used multiple times by multiple

principals to evaluate their corresponding agents.

Validation survey
Rationale for conducting the survey

The main aim of the survey was to attempt to estimate the "natural™ variation of
performance indicators. Since | did not know the principle behind allocation of performance
indicators to regional governments or other bodies, | could not estimate the effect of this
selection on variation in the dynamics of indicators. The conclusiveness of my evidence of data
manipulation significantly depends on accounting for alternative explanations of causes of the

difference in dynamics between two groups of indicators. It is possible that the observed effect

20 top performing regions received a total of 2 bin roubles between them to encourage better performance.
From 2008 onwards the number of regions was reduced to 10 and the total sum of grants cut by half (1 bln rubbles
was distributed annually in 2008-2011). The ranking criteria were radically changed three times between 2007 and
2011 creating a situation of high uncertainty. Despite this, the list of leaders was virtually unchanging between
2009 and 2011 leaving most regions out of the grant game. Most civil servants commented that they did not
consider grants a significant stimulus to improve performance consistently.

'® Governors of Russian regional governments have been appointed by the president since 2004. There are no
formal rules on what is considered good performance and what career decisions would follow if performance
indicators demonstrate good or bad dynamics. The system relies on the set of informal incentives to generate
competition among governors (Libman, Kozlov, and Schultz 2012).
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of excessive concentration around zero was the result of some factors other than deliberate
manipulation on behalf of regional governments. It is, for example, possible that indicators
reported by regional governments were naturally less variable and tended to concentrate around
zero without any deliberate intervention from civil servants. Perhaps, the underlying field of
public administration was naturally hard to change. This could be one of the reasons why these
indicators were allocated to one of the groups and not to the other. | was not able to establish the
reasons behind the decisions to allocate different indicators to different groups (this would have
required interviewing people in central government to which | had no access). | thus could not
find out whether “natural” variance played a significant role in this selection. I could not know
the natural variance of any given indicator (free from manipulations), because all | had was the
data that (potentially) included manipulations.

Not being able to estimate the “natural” variance “from the top” I attempted to estimate it
“from the bottom”. An attempt was made to evaluate the natural variance of indicators by
conducting a survey of civil servants who could give estimation (an expert judgment) of various
characteristics of these indicators. Admittedly, this was not the most theoretically sound way of
trying to estimate the natural variance of the indicators, but it was the only route practically
available within the scope of my project.

I carried out this estimation by including five questions in the questionnaire that was used
in a wider survey carried out by the Institute of public administration of the Higher School of
Economics.

The survey was aimed at municipal servants. This, although, again, not ideal for my
purposes, was the only practically available option. No comparable survey could be carried out
on regional civil servants because of problems of getting access.

The overarching idea behind the survey was that by asking civil servants to evaluate
hypothetical behaviour of performance indicators (in the absence of government interventions or
in a situation of unlimited available resources) it would be possible to (however imperfectly)
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arrive at some measure of “natural” variance of the phenomena that is being measured. This
estimation of “natural” variance could then be compared with actual — post-manipulation —

variance in performance data.

Selecting indicators for evaluation

I maximized comparability with my original estimations by including in the survey those
indicators that were reported by both regional and municipal authorities. By doing this | ensured
that the indicators that | was asking respondents to characterize were both familiar to them (since
they were used in performance reports of municipalities) and relevant to my analysis (since they
were also used in reports of regional governments to the central government).

In addition to 40 indicators that were originally used in the municipal survey, | was able to
add 10 more indicators that were not currently used by municipalities, but were used in the past,
or were similar to the one they were using.

| sampled indicators using quota-sampling to ensure that indicators from all three groups
(self-reported, reported by federal statisticians and by federal ministries) were included. | also
ensured that both indicators that demonstrated suspicious dynamics and those that demonstrated
“normal” dynamics were included. The measure of “suspiciousness” was calculated as the total
share of observations in the interval between -0,5% and +0,5% of annual growth. Thus,

indicators that had anomaly high clustering of values around zero were marked as suspicious.

Methods of administering the survey

The survey was sent to key contacts in 5 regional governments who were responsible for
cooperating with the HSE on this survey. These 5 regional civil servants distributed the link to
the survey to all municipalities in their regions. Answers were received from municipalities in 3
of the regions. In these three municipalities out of 128 municipalities completed questionnaires
were received from 64 municipalities (response rate 50%). Additionally, partially completed

answers were received from 56 municipalities. The survey consisted of 3 separate sections that
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could be completed independently. Out of the maximum of 384 sections, 258 were completed
(some municipalities only completed one or two sections), giving the overall response rate of
67%. Such high response rates may be explained by the fact that municipalities were mandated
to complete the survey by their superiors in regional governments. The survey was part of a
wider initiative of getting feedback from municipal governments on the implementation of
performance measurement procedures. This initiative was driven and controlled by the central
government (Ministry of regional development) and municipalities were required to participate.
The Higher school of economics provided consultancy and technical assistance to the central

government in carrying out this exercise.

Structure of the questionnaire and instructions to respondents

The questionnaire was broken into three sections, each corresponding with major fields of
public/municipal administration: 1) Economy; 2) Social Services; 3) Local government. The
survey was administered online. Municipal servants received the link together with a cover letter
that included instructions. Each of three sections could be completed independently by a person
most familiar with the field. It was suggested that a person who is responsible for compiling and
reporting performance data be the one who completes the questionnaire. If this person lacked
knowledge to provide answers to questions in one of the sections, it was recommended that s/he

should seek advice from another civil servant who is better acquainted with the field.

Interpretations of results
Q1. In your opinion, how significant is the influence of municipal governments over a given

indicator? (0 to 100%)

It was expected that municipalities would have greater influence over indicators for which
data are locally collected. The first question served as a measure of robustness of the survey and

a test of respondents' engagement with the questionnaire.
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Q2. In your opinion, if the government (local and regional) does not intervene, what would be the

dynamics of this indicator during the next 3-5 years?

This question is an attempt to estimate the "natural™ propensity of indicators to converge to
zero. Respondents were asked to characterize the dynamics of the indicator in a hypothetical
situation where no government intervention is made. This aggregate estimation was later to be
compared with the actual variance of indicators to see if indicators with similar predicted ex ante
behaviour were behaving differently ex post when reported by different reporting agencies. (It is
possible to imagine that respondents were aware that indicators were being reported by different
agencies and were, in fact, giving their answers based on their estimation of “post-manipulation”
and not “natural” variance of indicators. This possibility cannot be discarded, but is likely that

municipal civil servants were not interested in such elaborate mystification).

Q3. In your opinion, if the government had abundant resources and could allocate them to the

area measured by this indicator, how easy would it be to achieve growth of 5% in a year?

This question is an attempt to measure the natural "elasticity” of indicators, that is, the
ease of demonstrating significant growth by allocating greater resources to the measured area.
Similarly to the previous question, it was assumed that respondents would base their answers on

their estimation of “pre-manipulation” variance of the underlying phenomena.

Q4. In your opinion, is your municipality able to collect objective and accurate data on the value of
this indicator? Do you agree with the following statement — “Our municipality can collect accurate and

reliable data to measure values of this indicator”.

This question is an attempt to evaluate the perception of the quality of data available to
civil servants for the measurement of performance. It is expected that federally generated data
will be perceived as more trustworthy. Based on the answers during interviews, | assumed that

civil servants might manipulate data because no objective actual data were available to them (if it
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is too costly to collect data, the solution may be to simply put in some discretionary figures). In
this case indicators with lower perceived quality of input information would be more likely to
exhibit suspicious behaviour.

Q5. In your opinion, how accurate and objective is the data on values of this indicator,
reported by other municipalities in your region? Do you agree with the following statement —
“Other municipalities of my region provide reliable and accurate data on values of this
indicator”.

This question is an attempt to evaluate general trust in data reported by other municipalities
and whether it varies based on the source of data (reporting agency). The underlying expectation
behind asking this question was that civil servants were aware of potential manipulations and
distrusted data provided by other municipalities. It was expected that lower levels of trust would
be associated with higher levels of “suspiciousness” of observed dynamics. It was also expected
that lower level of trust would be associated with lower perceived quality of available data. If
one municipality cannot accurately measure one of the compulsory indicators then it has reasons
to suspect that other municipalities also cannot or do not measure this indicator rigorously.

Q2 and Q3 would give an approximate evaluation of the “natural variance” of the
underlying phenomena assuming that civil servants base their estimations on the ex ante “real
life” performance and not on the “post-manipulation” data. The results would only be
meaningful, of course, if civil servants really engaged with the questionnaire and did not treat it

as an empty formality.
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Steps of the research
The research project was broken down into five steps. During each of these steps particular
aims® were set and different research methods were used. The outlines of the steps are

summarized in the table below. (Table 12).

First step — preliminary overview of context

During this stage official documents underpinning the introduction of performance
indicators were analysed. Laws, degrees, ministerial reports and other documents were collected
and analysed to establish recurrent themes and major justifications that had been officially given
to support the introduction of performance indicators. Current Russian public administration
scholarly literature was reviewed to identify relevant debates and issues. The formal logic of the
system of performance measurement in the public sector was outlined and crucial elements were
selected for further investigation. The practice of implementing Decree 825 was identified as a
candidate for in-depth research. Links between this practice and wider performance
measurement reforms were identified. The regional level was identified as most suitable object
of study both on practical and theoretical grounds.

Main historical stages in the development of the current system of performance
measurement were identified and relevant literature was reviewed. At this stage official
documents were analysed to establish official reasons for the introduction of formal performance
measurement in the public sector. Moreover, the wider socio-political context was observed and

taken into account.

2% | used Blaikie’s (2000, p.75) terminology to differentiate between such aims as exploration,
description, explanation and understanding: “Explanations identify causes of events or
regularities, the factors or mechanisms that produced them, and understanding is provided by the
reasons or accounts social actors give for their actions” (Blaikie, 2000, p.75).
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The main aims of this step were exploration and description of the existing system from
the point of view given in official documents, policy papers and news coverage of official policy
statements.

The following questions were posed during this stage:

1. What are the key reasons officially given for the introduction of performance
indicators in the system of regional government in Russia?
2. What existing administrative instruments utilize performance indicators?

These questions may be subsumed under one general question: “How is the system of
performance measurement (and indicators in particular) supposed to function according to the
officially stated position of the government?”

Results of this research step were used to inform further steps. In particular, it was
essential to acquire knowledge of official context to be able to converse with civil servants in

their parlance during interviews.

Second step — qualitative evidence and description of context

During this step interviews with civil servants were conducted in regional governments.
The researcher also was involved in a consultancy project in one of the regional governments.
This allowed for observation of the actual working of the system of performance indicators that
had been evolving since its first implementation in 2007. The aim of this stage was to produce a
“thick” description of practice surrounding performance indicators. In addition to interview
transcripts, field notes were also kept and became part of the data. Interviewees proceeded in
three rounds. During the first round 10 civil servants were interviewed. Each interview lasted
from 20 to 60 minutes.

Snowball sampling was used. First, a key person (usually a minister of economic
development or his deputy) were contacted and interviewed. He was then asked to provide
further contacts of people in his or other departments who could be interviewed. The procedure

was reiterated with the next interviewee..
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Transcripts were analysed using methods of open and axial coding to generate topologies,
categorize and classify recurring events, actions, problems, suggestions. Connections between
these categories were sought. Then a “core category” was selected for further investigation
(Blaikie, 2000, 239). On the other hand, questions for which the saturation point was reached
were identified (Eisenhardt 1989). During this stage the problem of data manipulation was
selected as the “core category” for further research and the scope of the study was narrowed to
only include performance indicators collected according to Decree 825. All other performance
measurement procedures were regarded as context and not the object of the study. During the
second round of the interviews (10 more civil servants) original broad questions were only
briefly raised to elicit respondents’ overall position. In this way more time was left to deeper
exploration of questions related to the core category of data manipulation. In the third round of
the interviews, after another round of analysis, research findings were discussed with
government consultants and academics whose research interests included performance
measurement. Additional insights, examples and judgements regarding validity of the findings
were sought.

In addition to conducting interviews the researcher also attended public hearings on the
issues of strategic planning in one of the regions and participated in consultancy projects that
were carried out by the Higher School of Economics for regional governments. Observations and
notes also were included in the data for analysis. At the public hearings two local activists were
interviewed to obtain their views on the effectiveness of performance measurement system of
regional governments. Transcripts of speeches made at public hearings were included in the
dataset.

The overall question raised during this step may be formulated in the following way: “How
does the system of performance measurement (and performance indicators in particular) actually
function at the regional level of Russian government?”’

More specifically, the following research questions were posed:
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3.

4.

From civil servants’ point of view, do performance indicators fulfil their officially
declared purposes?

What are the actual functions of performance indicators, as perceived by civil servants?
What are the rewards/sanctions for over/underperforming against the indicators?

What are the problems with using performance indicators?

Once the problem of data manipulation was identified as the core category, more specific

questions related to this issue were raised:

1. What strategies of data manipulation are used?

2. What stimulates civil servants to manipulate data?
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Table 12. Research steps summary.

Characteristic 1step 2 step21 3 step 4 step 5 step
Name Preliminary Qualitative (Interviews) ~ Theory building Quantitative analysis Validation
Stage Understanding * Explanation
Main type of Official documents Interview transcripts, field - Results of 1st and 2nd steps. | Performance indicators Online-survey of
data (laws, governmental and | notes ‘ database (Presidential decree | civil servants
presidential decrees, 825)
ministerial regulations,
etc.)
Method of Internet search Semi-structured interviews, - Secondary data from existing | Online survey

data collection

field observations, recording
and transcription

database

Method of
data analysis

Content analysis,
overview

Coding, content-analysis

Induction, deduction

Statistical analysis

Regression analysis

Aim

Exploration, description
of the field from
legal/official point of
view

Exploration of the existing N
discourse surrounding N
performance reporting.
Identification of subject-
positions and groups involved.
Understanding of motives of
actors and their
interpretations of the
discourse.

Selection of explanatory
concepts for theory building.

PO A A A A S Y S A A AP A AN A A S A A

Models developed and
hypothesis formulated.
Theoretical generalization
using Donwns’ theory of
bureaucratic personality

types.

Hypothesis testing.
Explanation of observed
regularities using the newly
developed theory. Statistical
generalization.

Validity of results
tested
Triangulation
Principal
falsifiability
demonstrated

Result

Legal environment
regulating the system of
performance

Main subject-positions in the
discourse surrounding
performance reporting were .

The problem of data
manipulation selected as the
core problem for further

Hypotheses tested.
Quantitative findings
provided further evidence of

Results validated
through
triangulation.

' The zig-zaging line symbolizes overlapping between these two steps.
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measurement is
described.

Main policy documents
regulating performance
measurement in the
public sector were
identified.

identified and described.
Based on respondents’
accounts main problems
related to performance
indicators were identified.
Motives and interpretations
attributed by the respondents
to other subjects and to
themselves were understood.

P R T e o S N P

research and explanation.
Key explanatory concepts
were selected for theory
building: principal-agent
relations in the chain of data
reporting.

Models of data manipulations
were formulated and
hypotheses regarding data
patterns were derived.
Theory of bureaucracy by
Downs and Tullock used for
theoretical generalization.

data manipulation and
allowed for statistical
generalization.

Potential

falsifiability of the

theory
demonstrated.
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Thus the three rounds of interviews allowed for the following aims to be achieved:
exploration (respondents’ reaction to the topics raised by the researcher was explored and new
topics were identified using respondents’ answers); description (attitudes of respondents were
described and their interpretations of social reality were noted); understanding (main subject-
positions occupied by respondents in the discourse surrounding performance reporting were
identified, motives and interpretations that respondents attributed to other social actors and to

themselves were understood).

Third step — theory building and theoretical generalization

The main aim of this step was to build a theory that would predict quantitative effects of
data manipulation on the national scale. Using examples and interpretations provided by
respondents, two strategies of data manipulation were constructed: the “prudent” and the
“reckless” strategies of manipulation. On the basis of these strategies two models of data
manipulation were formulated and hypotheses regarding expected quantitative effects were
derived. These hypotheses were tested during the next research step on the dataset generated by
the national performance measurement system.

The theory was generalized by linking it to broader theories of bureaucracy: Antony
Downs’s theory of bureaucratic personality types (Downs 1967) and Gordon Tullock’s theory of
negative selection against honesty in formal systems of performance measurement (Tullock
2005). In terms of the theory of bureaucratic personality the two strategies of data manipulation
would be explained by linking them to two “self-interested” personality types of bureaucrats: the
“prudent” would correspond to the ideal type of a “conserver”, whereas the “reckless” strategy
would correspond to the ideal type of a “climber” Theoretical explanation in terms of inherent
incentives of bureaucratic hierarchies allows one to generalize findings of this project to a wide
range of organizational contexts. Whenever formal performance measurement is introduced in a

hierarchical bureaucracy, incentives for data manipulation appear.
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Forth step — quantitative evidence and statistical generalization

Two hypotheses formulated during the previous step were quantitatively tested using
performance data from the national dataset. Quantitative results provided further evidence of
potential data manipulations. Even though on their own these quantitative results could not prove
that performance figures were manipulated, they provided additional evidence that could be
combined with qualitative findings. By combining two types of evidence (widespread scepticism
of respondents and numerous cases of manipulation that they claimed to have witnessed and
quantitative evidence of suspicious dynamics of indicators) it became possible to argue more
persuasively that the two strategies of data manipulation really do take place and have a
significant effect on overall performance statistics.

The aim of this step was to 1) describe the dynamics of performance indicators and
identify indicators demonstrating suspicious behaviour, and 2) to explain suspicious dynamics of
these performance indicators using the theory developed during the third step of the research.

Statistical generalization was performed by using descriptive statistics and visualization to
demonstrate patterns in national performance data that correspond to predictions regarding two
strategies of data manipulation. It was possible to show that cases of data manipulation are not
limited to those listed by respondents but have a universal character.

This step allowed me to verify the theory developed at the previous step. The research
question during this (forth) step was formulated in the following way: “Are predicted effects of
the two strategies of data manipulation observable in the combined national performance

dataset”?

Fifth step - validation through triangulation

This step was taken to demonstrate validity of the findings and their potential falsifiability.
An attempt was made to validate quantitative findings by triangulating them with subjective
valuations of civil servants. To achieve this, a survey was carried out. 173 municipalities were

surveyed online to obtain their assessment of reliability of performance figures. 50 indicators
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were sampled to include both those with “normal” and “suspicious” dynamics. During this step it
was demonstrated that quantitative findings are potentially falsifiable.

The following research question was asked during this step: “Are indicators that are
suspected of being manipulated, also perceived as less trustworthy by civil servants?”.

In addition, a attempt was made to obtain an independent measure of “natural variance” of
phenomena measured by the sampled indicators. This was done to try to counter the main
deficiency of the quantitative method of identifying effects of data manipulation. This deficiency
consists in the fact that difference in dynamics between indicators may be explained not by the
effects of manipulation, but by natural differences between phenomena that are measured. It is
not possible to obtain any other independent evaluation of “natural variance” of underlying
phenomena other than from civil servants who may provide expert judgment on the matter. If
there is no systematic difference in “natural” dynamics between normal and suspicious
indicators, then this would be an additional piece of evidence in favour of data manipulation as
the cause of abnormal dynamics of some indicators.

Civil servants were asked to rate a sample of performance indicators in terms of reliability
of the data and of the “natural” variance of measured spheres of public administration (see
Appendix 2 for details of the questionnaire and see section on methods of data collection for
further discussion). Indicators with suspicious dynamics were expected to be perceived as less
reliable by civil servants. Participants in the validation survey were not related to participants of

the qualitative stage.
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CHAPTER 5. PERFORMANCE INDICATORS IN REGIONAL GOVERNMENTS:
QUALITATIVE FINDINGS

This chapter aims at generating a “thick description” of the research context by reporting
qualitative findings of interviews and observations. Description of this sort is necessary to create
a holistic account of the practice of performance measurement in Russian regional governments.
During the fieldwork stage a lot of qualitative data were generated that were not necessarily
directly related to the problem of data manipulation, yet contributed to the selection of data
manipulation as the main topic for investigation. The conditions of organizational environment
that were observed during fieldwork directed the choice of the topic of subsequent deeper
investigation and opened some options for research while showing irrelevance of other research
topics. In this case, the context in which subsequent quantitative and theoretical findings were
obtained itself serves as material for triangulation and validation of the results. The same
quantitative findings obtained in different contexts are likely to be interpreted differently. The
context largely determines which interpretations count as plausible and which should be
discarded. For this reason in this chapter | attempt to convey not only particular individual
respondents’ accounts but also the overall impression of their attitude towards the subject of
discussion and the spirit of their remarks made in informal environment preceding or following
formal interview sessions. Issues that appeared most consistently are presented first, while issues
on which there was no apparent consensus are presented later.

The interviews focused on problems that civil servants were facing in their practice of
implementing performance measurement procedures.

Quotes in original Russian are indicated by endnotes and are given in Appendix 8.

Agencies' (in)ability to influence the indicators
All interviewed government officials, without a single exception, expressed dissatisfaction

with the fact that their organizations had very limited influence over the dynamics of
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performance indicators. Among the reasons that were indicated, the following three were most
prominent: 1) long-termism - most actions taken by the government only affect the indicators in
the long run, intermediate short term results are not captured by the indicators, yet rewards are
tied to annual improvements, 2) external factors often overrun regional efforts and 3)
inconsistencies and delays in calculations of the data by external bodies often render

performance data vexatiously volatile.

Long-termism
If government actions have any effect on the indicators, this may only be observed with a

considerable lag, yet rewards are tied to annual improvements: "What the authorities are doing
today will only be reflected by the indicators in 5 years. However, these indicators are used to
judge our performance today" [CS-1]. The minister of economic development in one of the
regions expressed his deep conviction in the futility of using dynamics of performance indicators
as a measure of organizational or individual efforts:

...these indicators are only useful as a snapshot [allowing initial comparison between

regions]. They are only needed once to get the overall picture. Using them to measure

dynamics and efforts is pointless. There are too many external factors and the effect of
individual efforts cannot be traced to results. [M-3]

External factors and expenditure commitments

Most respondents named external factors as one of the most severe impediments to the
functioning of performance indicators as a measure of individual and organizational effort.
External factors named by respondents varied widely: from the current global economic
uncertainty, to the Soviet socio-economic legacy. In two out of three regions respondents
considered their input in measurable results very modest. A deputy minister remarked: “regional
input in the dynamics of indicators is very small, and our agency’s direct influence is almost
negligible” [CS-1].

Only in Moscow area were there an air of relative confidence and a certain feeling of

initiative and self-assurance. At the time of the interviews the department of economic
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development of Moscow area was vigorously implementing programme-based budgeting and
there was a certain enthusiasm about promises of increased effectiveness. This initiative was
launched by Sergey Shoigu, the former head of the Ministry of Emergency Situations, who
became governor only a month before the fieldwork was carried out. Maybe the fact that the
region just got a new charismatic leader with an excellent managerial record contributed to the
overall invigoration of the department. It could also be that the sheer difference in the scale of
available resources between Moscow area and the two other provincial regions contributed to the
feeling of confidence of public employees. At any rate, the difference with the other two regions
was notable, and the impact of the regional government was believed to be stronger.
Unfortunately, it is not clear whether this feeling of enthusiasm lasted, because right after
the fieldwork was completed, Sergey Shoigu left office as rapidly and unexpectedly as he took it.
After having served only two months as governor of Moscow area he was appointed Minister of
Defence by President Vladimir Putin. This event demonstrates how volatile and unforeseeable
the administrative apparatus was during the observed period. Since governors were appointed
and re-appointed by presidential discretion this turn-over of leadership was itself an important
external factor often unsettling plans and forecasts of government units.
Federal decisions were listed by respondents among the most important external factors.

For example, in discussing the impact of regional authorities on the dynamics of poverty
indicators, a deputy minister of economic development gave the following description:

...poverty .... Yes, by adjusting social security measures we can have some influence

over it, but the most powerful impact ... is made by federal decisions. Take pensions, for

example. Pensions were significantly increased by the federal government. Plus, they

have introduced subsidies towards the minimal cost of living. As a result, poverty rate

has declined. Our influence here was practically zero. This social legislation was

federal. Yes, the money is ours, but ... the system was invented and implemented by the
Federation [CS-1].

Poverty rate is, in theory, an outcome indicator. In the case when an agency is only

charged with implementation, a process indicator may be more appropriate. In the Russian case,
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however, respondents never explicitly distinguished between different types of indicators and
never referred to one type as more appropriate than others. This suggests that the system did not
make this distinction obvious or meaningful for them. The ranking procedure employed by the
Ministry of Regional Development also did not break indicators down into types explicitly.
Among other important external influences respondents included large private companies
that determined the economic landscape of their region:
Consider such an important economic indicator as "gross regional product". Local
authorities, even the most powerful governor, are unable to influence it. Take the

industry, for example. The owners of large businesses are not incorporated in the
region; often - not even in Moscow [Deputy Minister of economic development-1].

Here, again the respondent used gross regional product (an outcome indicator) as an
example. According to respondents, federal funding decisions constituted one of the major limits
of the regional government’s autonomy . A large portion of regional budget was spent on funding
federal mandates. Referring to this situation, respondents expressed scepticism in the possibility
of a true system of performance-based budgeting.

Since a large part of expenditure is mandated by federal (and regional) laws, regional civil
servants in many cases have little managerial discretion: “we do not fund things that we are
willing to fund or that are successful, we fund things that the law says we must fund” [Deputy
minister of economic development-1]. So, if performance indicators demonstrate negative
dynamics, or government programmes fail to achieve anticipated results, the funding often
increases instead of decreasing, since the government is required to maintain provision on a
certain legally mandated level. Such situation, is, of course, not uniquely Russian, but it seems
that in the Russian case there was no explicit and formalized attempt on the part of the designers
of performance measurement reform to account for this and to distinguish between indicators
that cover areas of regional discretion and those that measure areas of mixed responsibility of

federal and regional governments.
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Methods of (re)calculation

Another factor that civil servants perceived as a limit of managerial usefulness of
performance indicators was the unpredictability of calculation methods. These methods were
developed by the Ministry of Regional Development and were subject to frequent and drastic
modifications. For example, in the period between 2007 and 2012 the methodology of ranking
regions on their performance for the purposes of allocating grants was radically rewritten three
times. These were not minor correction or amendments but conceptual changes in the ideology
of the calculating method leading to a complete reshuffling of performance league tables. It is

worth examining these modifications in greater detail.

Redesign of ranking rules
Between 2007 and 2012 the methodology of ranking used by the Ministry of Regional
Development to allocate grants was changed three times. A summary of the changes was
presented in a public speech by then the Minister of regional development of Russian Federation
(V.F.Basargin) in 2011 at a national conference on public administration®.
During the first two years (2007-8) the ranking was based on absolute values of indicators.
This meant that the top 20 places were taken by the richer industrial and oil-extracting regions
leaving no hope for poorer regions to compete for grants:
... during the first two years, our top 20 regions showed almost no dynamics. The
leaders, naturally, turned out to be our base regions — industrial centres and oil-and-

gas regions. They had serious economic base and, naturally, were socially more

affluent”.’
As a result, the Ministry changed the ranking methodology and decided to reward regions
for positive dynamics of indicators. Naturally, this radically changed the ranking. Laggards

suddenly became leaders:

2 Basargin V.F., Gaidar Forum, plenary session, 2011.
% Ibid.
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As a result, after two years of running this system, we moved to a different criterion of
effectiveness and started ranking regions on dynamics of indicators. | have to say that
during this period, in 2009, we were most actively criticized. This was because we
turned the system upside-down (180 degrees) and the regions with the lowest base
started coming first in the ranking. They had the lowest absolute values of indicators
but in terms of growth rates they were the leaders. So then we got among the leaders
our Northern Caucasus regions and some regions from Central Russia that we normally

consider laggards (He coecem 6a308bix pecuoHos LieHmpansHol Poccuu).?* "

Apparently, the Ministry succumbed to the criticism and decided that this was not the kind
of ranking they wanted. Thus, the system was overturned the third time and new criteria were
established to try to strike the balance between the two predecessors. This time the ranking was
based on a “complex evaluation”, taking into account both absolute values and dynamics with

certain weights:

This is why in 2010 we made some further steps to improve the system. In 2010 the
ranking was based on the complex valuation that offset the disadvantages of both
previous systems. And | think that in the current year (2011) we are going to continue

working on improving the methodology™."

It can, thus, be seen, that over the period of five years the system was rather dramatically
changed three times. The changes in the ranking methodology were rather fundamental. This
inevitably had to undermine the consistency of evaluations and make league tables incomparable
between years.

It is understandable that respondents made sceptical remarks about the usefulness of the

ranking:

Interviewer: You mentioned that governors are evaluated and ranked on the basis of these
performance indicators...

Respondent: These are just games that really only distract us. (Former CS, Consultant -1)"

Interviewer: Was the possibility of getting a grant considered an important motivation by you
or your superiors?

Respondent: No. We didn’t pay much attention to these grants. It was impossible to predict
your place in the ranking, it always used to come as a surprise. (Former CS, Consultant
-2).

* Ibid.
% |bid.
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Despite the fact that this speech was given at a national conference in 2011, and the
interviews were conducted nearly a year later (in summer 2012), many respondents still talked
about the dynamics of indicators as the ranking criteria. Perhaps, the new methodology was not
clearly communicated to the regions, or, perhaps, they still considered the dynamics of indicators
as the most important criterion (or, perhaps, they simply used the same name “dynamics” for the
new complex criterion).

In addition to frequent changes of the methodology, there was another problem that
respondents indicated. Values of performance indicators retrospectively changed because of
federal recalculations of economic indexes. Federal statistics is released with a significant lag
and often introduces corrections into last year’s figures that radically change performance data.

One respondent remarked on this with a sense of hopelessness:

... these numbers (performance indicators) cannot be tracked by the statistics. They are
far too numerous. For example, just today we received corrections from Rosstat (the
federal bureau of statistics). They estimated the size of informal economy in 2010 and
increased our figures for small business by 4 billion rubbles. It had the immediate effect
of worsening the dynamics of our key performance indicator: we used to have the
growth of 132% between 2010 and 2011, and now it is just 20% ... growth figures for
this period have plummeted. But, of course, figures for the previous period have greatly
improved. Unfortunately, no one cares about previous periods. Last year’s figures have
been completely forgotten by now. [CS-2]

These technical uncertainties may create a certain “organizational amnesia”. It is no
wonder that the minister of economic development in one of the regions in an informal
conversation likened the practice of public sector management to the plot of “The Groundhog

day”, implying that there seems to be little progress from one year to the next:

You know, "The Groundhog day" — this is our life here. It all comes to this: we write a
report about the spring-summer period, then we start preparations for the winter
season and then we write a report explaining why these preparations failed. And it
happens again and again every year. It only gets worse. And then there comes the
sowing period again. And always there is either rain, or draught, or a flood, whatever it
is, the result is always the same — the harvest is a failure.
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This conversation followed a formal meeting where a proposal was discussed to develop a
strategy for the region to plan its socio-economic development for the coming 20 years. The
minister lamented the lack of strategic direction in the system.

Taking into account such perceived degree of unpredictability of one’s performance (and
ranking progress) in the following year, it is not surprising that respondents did not consider
grants of the Ministry of Regional Development as an important incentive. It is reasonable to
assume that the likelihood of getting a grant in such circumstances bears little correlation with

efforts of a regional government.

Lack of interagency cooperation

Another important hindrance to managerial usefulness of performance indicators lied in the
lack of interagency cooperation. Respondents spoke of the current process of allocating
indicators to ministries, departments and offices as excessively top-down and formalistic. The
process of assigning responsibility for an indicator to a particular department was described as
"jostling" (rastalkivanie), or "hanging" (naveshivanie) onto departments. This jostling was
performed by the ‘apparat’ (the Governor’s Office), while ministry officials tried to evade it by
shifting responsibility on one another.

The fieldwork covered a number of public discussions on the newly developed strategy of
economic development in one of the regions. The discussions were attended by representatives
of a number of ministries. The authors of the strategy (external consultants and academics)
proposed to introduce a few additional performance indicators related to the quality of the
environment (such as air pollution, water contamination and forests land area). This proposal
was vigorously opposed by some representatives of the Ministry of forestry, who argued that
these indicators were not methodologically sound and would be a bad reflection of the quality of
the environment. Despite the fact, that the objection was framed around methodological issues,

the presenter (an external consultant) dismissed the arguments made by the civil servants and
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replied that the discussion was hollow, because what the civil servants really wanted was to
evade the prospect of being assigned responsibility for this indicator:
...We need not argue [about methodological issues], because | think that we all

understand that the real problem for you is that you don’t want your ministry lumbered
with this indicator (ymobbi 8am He HaBeCUNN 3MO 8 MUHUCMepPcmeo)”

Apparently, this was a fair description of the situation, because no further objections were
made by the civil servants. Presumably, they were satisfied that their real objection was properly
understood and that, at the same time, they did not have to state it explicitly. The consultant
saved them the efforts of inventing pretences (elaborate methodological issues) and at the same
time assured them that their concern was understood and would be considered for what it really
meant — the sign of reluctance to take on another burden of paperwork and accountability
(Goffman 2006).

Respondents gave the following description of how indicators were distributed to
departments and directorates:

... individual indicators are the responsibility of departments, and within departments
they are assigned to directorates. For example our directorate [of capital investments]

has as its performance indicators the amount of investments and the amount of public
(budgetary) investments. (Ministry of economic development, Head of department) "'

In the DROND there is a special section on social services. | think it’s the Aim number 4.
Within aims there are tasks. | reckon ours is the Task 5. Our directorate has as its
performance measure the ratio of disabled people to whom rehabilitation services
were administered in total population. This is one of our indicators. We have others

related to other tasks" (Ministry of social security, Head of department).

This process of formal assignment of indicators meant that they were sharply divided into
“ours” and “theirs”. The resulting fragmentation of responsibility had serious detrimental effects.
Some issues that could have a broad effect on the region’s economic situation were sometimes
not resolved for many years because they required cooperation between a number of agencies. In

other words, “corporate” indicators were assigned to functional units. In all three regions the
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standard practice was to assign all indicators to functional units (normally, to “upravlenie”
(directorate) — a sub-unit of a department within the ministry-department-directorate structure).
No formal provisions were made by the federal legislation to encourage formal partnerships
between government departments. The head of the directorate of capital investments gave an
example of the length of time necessary to obtain a construction permit as an indicator that
effected investment climate in the region, yet was assigned to a different ministry:

Who does this indicator belong to? | mean, that on the one hand, it affects our
investment climate, which is the domain of our ministry, but, on the other hand, we do

not own this indicator, it is not ours".

This indicator was assigned to the Ministry of construction. This rigid separation created
significant problems. The Ministry of economic development had identified that the period of
time it was taking businesses to obtain a construction permit was among the longest in the
country. This, they thought, had serious negative consequences for economic growth, as
investors preferred to invest in other regions with less red tape. The indicator of the length of
time for construction permissions was, however, assigned to the department of construction of a
different ministry. This department had no interest in such abstract measures as economic
growth; its sole concern was to ensure compliance with construction regulations and the law.
They saw no particular benefit in reducing the time of issuing permits since this would require
significant effort on their side, but would result in improving indicators of a different ministry.
Thus, the problem remained unsolved for more than 5 years.

When asked about potential ways of resolving the problem, respondents first mentioned
the governor as the one who could coordinate inter-agency efforts, but then admitted that he
often failed at performing this function. The centralized coordination mechanism (through the
governor) did not always work. Problems that are of importance for a ministry were not always

the same as those of importance for the governor. Time and priorities of the governor may not let

him pay sufficient attention to such problems. Here is the description given by the head of the
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directorate of capital investments (the Ministry of economic development) related to the failure

to organize interagency cooperation on construction permissions waiting time:

After one of the meetings between the governor and the minister of economic
development, the governor demanded to produce an action plan on lowering this
indicator (waiting times for construction permits). The minister simply shrugged and
remarked that this issue was just beyond his authority. (CS-1)

According to the respondent, the governor could have intervened to resolve this deadlock,

but he did not:

| think that the governor had to order the Ministry of construction to thoroughly
investigate this problem and come up with a solution for it. He could initiate a special
enquiry with members from different agencies. But he did none of these.™ (CS-1)

Perception of non-cooperation
Respondents perceived that this situation was not satisfactory and felt that interagency
cooperation was, indeed, lacking. A formal partnership was suggested as a solution, and it was

lamented that no such partnership was provided for:

Respondent: For example, we have the disabled persons’ rehabilitation rate as our
indicator. Its growth depends not only on us (social services), it also depends on
whether the person was employed, whether the person was able to get quality medical
service to allow him to get back to work. Of course, it also depends on us, that is, on the
quality of rehabilitation social services... | think, that, perhaps, it would be good if such
indicators were formally assigned to multiple ministries, so that they could share the
responsibility between them.
Interviewer: Do you mean that now there is no such sharing of responsibility?
Respondent: Now everyone is responsible only for himself.

The initiative for creating conditions for such partnerships was expected to come from

superiors: from the president or the governor. But the hope for such initiative was weak:

Perhaps, it could be the initiative of the president to create appropriate framework for
partnerships on provision of such services that depend on many agencies. Maybe even
the governor could be included in this partnership to share responsibility. But who

would care to do this? (Ho kmo eo3bémca?)™
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Horizontal cooperation
Supplementary questions were asked to explore respondents’ experience with horizontal
cooperation among government agencies. Respondents did not see horizontal cooperation as a
feasible alternative to the centralized coordination of agencies. They tended to consider their
own efforts in initiating partnerships from below as limited:
Well, surely we cannot be responsible for their [disabled persons’] employment. Even

though we communicate and work together with [the Ministry of Labour]. But this so
called interagency cooperation does not really work (Ministry of social security, Head of

Department).”

The literature on horizontal cooperation indicates that “grass root” partnerships may be
expected to be more sustainable than centralized mechanisms of coordination imposed from the
top (Ahn et al. 2003; Dietz et al. 2003; McGinnis and Ostrom 2012; Ostrom 2004, 2005, 2010).
During the fieldwork, evidence was obtained that was in line with such theoretical predictions.
For example, one respondent described the following case: a newly appointed governor
requested the Ministry of economic development to provide an update on performance
indicators. The respondent (lower-tier civil servant with over 5 years of experience in municipal
and regional government) started contacting municipalities to collect updated data on
performance indicators. To his surprise, he discovered that many municipalities had not updated
their performance figures for two previous years. It turned out that over two previous years
former governor was not putting pressure on municipalities to engage in preparing performance
reports (DRONDs), because “the interest had faded away”. Thus, municipalities stopped doing
this exercise, giving the following explanation: "Well, what do you expect? They stopped
demanding DRONDs from us, so we stopped updating the data™ [CS-3]. This may be taken as
evidence that DRONDs and performance indicators had little internal value for these
municipalities and were mainly prepared to satisfy external requirements of the governor’ office.

It seems unlikely that such a system could have a stimulating effect on inter-agency and inter-

government horizontal cooperation.
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Legal and administrative frameworks also did not seem to encourage spontaneous
horizontal cooperation. A respondent gave the following explanation for the lack of initiative on
their part to engage in shared efforts: “we are not administering the budget of this programme, so
we cannot take responsibility for this indicator” [CS-2].

Overall, it appeared that respondents expected the coordination of inter-agency efforts to
be performed by some central authority (the governor), but were also aware that these
expectation were not being met in the current system.

Managerial literature suggests that performance indicators may facilitate interagency
cooperation because they may enable different agencies to speak the same language and have a
shared purpose (Kaplan 2001; Rangan 2004). It has also been observed, however, that the same
set of indicators may not be appropriate for all managerial goals (Behn 2003). It appears, that the
system was not contributing to promoting interagency cooperation (either because it failed to do
so or was never intended to perform this function). The following dialogue with the minister of

economic development of one of the regions provides clear evidence of this:

Interviewer: Are indicators used in any way to facilitate cooperation between different
agencies?

Respondent: No, they are not. Numerous issues arise. Responsibility has to be shared,
credit has to be shared, budgets have to be shared and so on. No, they are not used
and the issue of cooperation is very troublesome for us [CS-1].

The potential of performance indicators as a tool of inter-agency cooperation

Using Elinor Ostrom’s work on self-regulating cooperation mechanisms it is possible to
suggest a number of recommendations to facilitate horizontal cooperation via the use of
performance indicators. These should be aimed at creating favourable conditions for horizontal
cooperation, creation of networks and encouraging initiative "from below." In the table below an
attempt is made to apply Ostrom’s rules of successful cooperation to interagency interaction,

explanations of the principles are taken from Kuzminov and Yudkevich (2010).
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Design principle | Original meaning (Ostrom, 2000) Potential meaning in relation | Is
to performance indicatorsas | applied
a tool of inter-agency now?
cooperation
The presence of This principle enables participants to know who Formalized shared No
clear isinand who is out of a defined set of responsibility for an indicator.
boundary rules rel ationships and thus with whom to cooperate. Formalized allocation of
responsibility to a group of
authorities. Interagency "task
forces" and collaboration
teams.
Allocate benefits | The second design principleis that the local Assigning budgets to No
proportional to rules-in-use restrict the amount, timing, and interagency task forces.
required technology of harvesting the resource; allocate Cooperative funding in
inputs benefits proportional to required inputs; and are proportion to inputs. Assigning
crafted to take local conditions into account. joint responsibility to
...How to relate user inputs to the benefits they indicators.
obtainisacrucia element of establishing afair
system.
Most of the Resource regimes that use this principle are both | Involving staff in the No
individuals able to tailor better rules to local circumstances discussion of performance
affected by a and to devise rules that are considered fair by targets. Using a bottom-up
resource participants. approach to selecting
regime can indicators.
participatein
making and
modifying their
rules.
Select monitors, Most long-surviving resource regimes select their | Interagency working groups No
who are own monitors, who are accountable to the users with temporal chairing
accountable to the | or are users themsel ves and who keep an eye on responsibilities. Invitation of
usersor areusers | resource conditions as well as on user behaviour. | elected MPs, as Chairmen.
themselves Involvement of citizen
committees to oversee the
progress.
Graduated In aregime that uses graduated punishments, Progress evaluation reviews. No
sanctions that however, a person who purposely or by error Assessment of contributions of
depend on the breaks aruleis notified that others notice the agenciesinvolved. Sanctions
seriousness and infraction (thereby increasing the individual’s ranging from media
context of the confidence that others would also be caught). announcements to career
offense Repeated infractions attract more and more decision and budget cuts.
serious sanctions. The capability to escalate
sanctions enables such aregime to warn
members that if they do not conform they will
have to pay ever-higher sanctions and may
eventually be forced to |eave the community.
Cost-effective By devising simple, local mechanismsto get A formal mechanism for No
local conflict conflicts aired immediately and resolutions that regular interaction of "working
resolution are generally known in the community, the groups' and progress reviews.
mechanisms number of conflicts that reduce trust can be Dispute resolution within
reduced. working groups. Involvement
of the governor for critica
issues only.
Minimum This allowslocal usersto create rulesthat match | Freedom to manage. At least No
recognition of the | their local conditions, reduces risk of interference | minimal flexibility of budgets
right to self- from superior authorities and legitimizes local at sub-organizational level and

organization by
the authorities

procedures.

lower barriers for horizontal
cooperation.
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Perceived lack of feedback and top-down implementation of performance indicators

Another important source of problems for a managerial reform is the process of its
implementation. Whether a reform is to succeed or to fail is determined by a combination of its
design features and the implementation process (Barrett 2004). The success of implementation
process is, in turn, largely dependent on staff’s resistance to reform. The literature on public
sector reform suggests that better communication, information, clarification, and involvement
may often help to overcome such resistance (Barber 2007). Involvement in the process of
developing a system of indicators and establishment of goals and priorities allows the
“ownership” of the reform to be brought closer to employees. For example, the importance of
“ownership” is stressed by guides on reform implementation in the UK (Audit Commission
1999). If employees are involved in the reform process, it is argued, they are more likely to
understand and accept it. Involvement is one of the means to overcome resistance to reform
(Barber 2007: 166). Likierman (1993) focuses on the role of employee engagement. According
to him, "ownership” determines how seriously and responsibly indicators are used. If people do
not understand how and why certain indicators are set, they tend to treat them sceptically and
without enthusiasm. “Ownership” in this sense is different from accountability or responsibility
for a particular indicator. In Russian practice it is assumed that the responsibility for each
indicator must be assigned to a particular department or division within the public body.
Someone must be held accountable for poor results. Thus, people are assigned responsibility for
indicators that they do not always “own”.

In the observed practice all the emphasis seemed to be on formally assigning responsibility

for an indicator to some organizational unit?®®. Theissue of ownership in the sense of

*® |t has been pointed out to me that this could be because in post-soviet systems there is a fear that anything that
is not formally assigned to a single agency will not get done. It is believed that aversion to shared responsibility
dates back to the late 1990s when many laws were passed which assigned responsibilities simultaneously to
different levels of government. Resulting confusion led to significant problems. This was seen to allow buck-
passing. Another criticism of that period was that the finance system and the system of distribution of responsi
bilities seemed unconnected. Reformers wanted to fix a budget source to each responsibility so that there would
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involvement, leadership and acceptance was never raised. It was the case that while compulsory
indicators were “owned” by the federal government, the responsibility for monitoring and
reporting them was assigned to regional or local governments.

Perhaps, this can be taken as a sign of certain underestimation of the role of “ownership”
by the authors of the reform. This may indicate some insensitivity to the importance of the
interplay of vested interests in the process of implementation of a reform. The importance of
recognizing the seriousness of bureaucratic resistance was recognized already by Max Weber,
who pointed out that, without the consent of civil servants, a monarch is unable to rule his state
apparatus: «The Russian czar of the old regime was seldom able to accomplish permanently
anything that displeased his bureaucracy and hurt the power interests of the bureaucrats» (Weber
1948: 238). Bureaucrats’ role in successful reform is as great if not greater than that of "political
will"#" (EImore 1980; Pressman and Wildavsky 1984). Within the tradition of New public
governance consultation and consensus are seen as important instruments in overcoming this

resistance and securing “buy-in” of the staff>® (Barber 2007; Pollitt 2006a).

be no ‘unfunded mandates’. This aversion to shared responsibility could be an obstacle for implementing PM
today.

It seems that the difference between Weber’s notion of a “bureaucrat” and the modern notion of a “civil
servant” is that Weber talked about relatively powerful elite among bureaucrats who could act as political
subjects, whereas what is often discussed in modern managerial literature is the overcoming of resistance of the
“rank and file” of civil servants. It may be argued that many modern reforms in the public sector, in fact, are
generated by the bureaucratic elite and targeted at entrenching their domination over the lower levels of the
bureaucracy and the population. Interests of front-line staff may be opposed to the interests of the managerial
elites, while all of them together are called “bureaucrats”/”civil servants”. It is interesting to consider how
“political” is the “political will” today. It could be that it has, in fact, become the “bureaucratic will” masquerading
as “political”.

*® From a critical perspective it may be argued that consultation procedures only mask the real nature of many
reforms behind the fagade of artificial consensus. The aim of many organizational reforms, both in the public and
in the private sector, may ultimately be seen as the redistribution of power within the organization. The term
“employee resistance” in the public sector literature is often used as euphemism meaning that employees are only
resisting the reform because they are ignorant and short-sighted, whereas the designers and implementers are
benevolent and wise. By going through the motions of the consultation process the employees are presumed to
become more educated and more aware of the unity of their own interests and the interests of the organization. It
may be argued, however, that 1) such process may also be interpreted as the process of ideological conditioning
by means of which employees are forced to believe that the reform is in their own interests, whereas it really is
not and 2) the consultation process may work as a “safety valve” for a harmless, moderated and “domesticated”
expression of dissatisfaction and protest that is brought within the bounds of the system and thus dissolved. So
that through the process of formal consultation antagonistic interests of employees are channeled into the
harmless and meaningless activity of attending meetings, drafting reports and proposing changes. These proposals
may then safely be dismissed or watered down to ensure that the original reform proceeds with only minor
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The exploration of the process of implementation was an integral part of the original
Pollitt’s study (2006a). Within the frame of the present project respondents were asked whether
they were involved in the process of choosing and formulating indicators or were involved in any
other aspect of developing or modifying the system of performance measurement.

It was observed that, in terms of feedback, attitudes towards performance indicators differ
depending on whether staff members were involved in choosing and setting the indicators. Two
types of indicators may be identified: those that were imposed by federal authorities from the top
and those that were generated from within the regional government. For the former type there
was little feedback — the perception voiced by some respondents was that suggestions and
comments sent to the federal government were often ignored:

The region is not involved in the process of selecting these indicators. We were not

consulted while the methodology of performance evaluation was being framed. Neither
when the DRONDs were introduced. [CS-1].

The DRONDs came from the top, and that was it [CS-2].

The process of selecting compulsory performance indicators for the federal list was seen
by respondents from one of the regions as a mystery (in other instances these respondents also
expressed concerns about the fact that their governor was not proactive enough and was
excluded from the process of discussion of the system at the federal level). Federal compulsory
indicators were considered as something invented "by someone on the top." There was a certain
alienation from these indicators and the process of development of such indicators was treated

with scepticism:

alterations, while creating the impression of “building ownership, trust and the spirit of mutual respect” between
managers and employees. Employees may thus be lured into believing that they partake in the shaping of their
organization as respected stakeholders, when, in reality, what they are partaking in is the construction of their
own prison. These interpretations are made even more meaningful for Russia, where there are numerous cases of
rampant violation of basic workplace ethics and rights of the employees by their superiors and where trade unions
are either non-existent of powerless in the public sector.

120



They must have taken these indicators from Europe, changed them a bit to correspond
with the Russian reality and rolled out. And that was it. Now we must work with it,
whether we like it or not [CS-3]%.

Indicators that were internally generated were perceived somewhat differently. They were
included in the annual Report on results and activities (DROND) together with mandatory
federal indicators. Respondents expressed a more positive attitude towards these indicators. For
instance, one indicator was viewed as an achievement:

We use QALY (Quality Adjusted Life Years - ASK). This is quite unique, other regions do

not have such an indicator, but we use it in our rehabilitation centres. This indicator is
among key measures in some of our programmes [CS-2].

It is also interesting to note the perspective on the feedback process of those at the other
end of the managerial chain. | was fortunate to be able to interview the person who was
responsible for managing the process of developing and implementing the system of
performance measurement at the federal level in 2004-2007. This senior level federal civil
servant stated that regional accounts about the lack of feedback are often over-dramatized and
aim at avoiding blame:

Interviewer: In your opinion, was there a feedback mechanism in the process of
implementing performance indicators into the practice of regional governments?

% It could be that this perception was a necessary result of the reform being crude when it was first tried, but this
perception of the system as “foreign” and “imported” expressed by this respondent may, indeed, be a sign of a
more general skepticism. If the reform fails to meet local needs and answer local demands it has no chance of
taking root and evolving. If the reform is perceived as inauthentic it could remain an artificial supplement and
would have little chance of having a substantial effect on the practice. Other data seem to correspond with this
assertion. The civil servant from the federal Ministry of Finance who co-authored the initial design of the reform
and then was involved in its implementation observed that regions were complying with the rules of performance
measurement only until there was federal pressure. Once this pressure ceased, the practice of carefully cascading
aims and linking them to indicators also tended to come to an end:

We were actively working with every ministry to explain how to link aims to tasks and targets to
indicators. And we could see the progress. People really started thinking in these new terms. It
was a huge improvement from what we used to have. They only used to think about dividing the
money, but now they also had to think in terms of purposes of the spending. But, regrettably,
when our commission stopped working in 2008, DRONDS began to fade and wordings of
funding proposals and reports reverted to their dullness and simplicity.

Moreover, this practice of rolling out half-baked solution across the entire federation has been lamented by some
respondents from among the academics. Instead of first launching a pilot project in one or several regions, it has
been an often regrettable practice to implement underdeveloped reforms in the entire country.
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Respondent: Feedback always exists. It may be expensive, covert, blotted, distorted,
noisy, but it always exists. People go back and forth, meet each other, consult experts,
do some research and so on. There is always some feedback.

Interviewer: When | interviewed civil servants in regional governments they complained
that feedback was lacking and told me that their proposals were often ignored by the
federal centre.

Respondent: Well, of course they did and rightly so. It’s a tradition to complain. If you
ask federal civil servants they would complain in the same way about the regions.
Everyone complains about everybody else. There is a kernel of truth in it, but there is
also enough slyness in it. Of course, if they wrote a useless document they then would
complain that it was ignored. | believe that the rule is that “the reader is always right”.
If their document was ignored, it probably meant that it was a bad document.

Informal managerial functions of performance reporting

Despite the overall scepticism towards the system, the study has, in fact, identified
management functions for which compulsory federal performance indicators were perceived to
contribute. These functions were: 1) problem diagnosis, especially as a result of cross-regional
comparison of performance data and the motivation created by the psychological effect of league

tables, and 2) signalling function in attracting funds to critical issues.

Psychological effect of rankings as stimulus for competition

Respondents pointed out that the use of performance indicators for ranking regions in
terms of government effectiveness created a psychological effect and encouraged governors to
seek causes of poor performance of their regions. It is worth noting that none of the respondents
considered federal grants an important incentive in the quest for better performance. Formalized
rewards were considered insignificant®™. The “psychological effect”, on the other hand, was
mentioned as an important factor. One respondent (deputy minister of economic development)
explained this referring to highly competitive spirit of governors and their preference for leading

positions:

%0 During the first two years of operation of the system 2bln rubles (~ $60 min) were distributed in performance-
based grants to 20 top regions. In following years 1bln rubles was distributed to 10 top regions. This amount of
money is relatively insignificant if compared with regional budgets.
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A competition of regions is a competition of leaders ... | have repeatedly witnessed
that, on seeing his region’s very low ranking, a governor would ask himself: "Why in
this area?". And here the work would begin: "How can we fix it? Is it possible to deepen
and expand and improve?'. Thus, | think that, despite all the criticism of the
methodology, this ranking exercise has not only a psychological, but also an analytical
benefit [CS-1].

This emphasis on “psychological effect” and the competitive spirit of governors Iis
consistent with resent research done on criteria of career development of Russian governors done
by Yakovlev (Libman et al. 2012b; Yakovlev 2010). Yakovlev remarks that, not only for
governors but also for other civil servants, criteria of career promotions are not formalized and
are highly subjective and irrational. Since these are not formalized, governors may well consider
it important to demonstrate leadership in performance rankings, even though this does not secure
any significant formalized and predictable benefits for them. In a situation where career
prospects depend on arbitrary decisions of the principal, agents may be expected to attempt to
maximize their chances for promotion by demonstrating good performance even in substantially
irrelevant exercises, “just in case ™",

Highly arbitrary nature of career promotions in the Russian civil service has also been

observed in a representative survey of civil servants by the Higher School of Economics®.The

survey found that over 73% of respondents thought that the most relevant criteria of career

*!| believe that this particular kind of psychological effect may be associated with the fact that during the research
period governors were appointed by the president. It was ambiguous whether a governor’s position was a political
or a purely bureaucratic one. Probably, it was some sort of a mix of both. For example, it was believed that
governors were indirectly held accountable for low electoral support of the ruling party, even though officially this
was never announced. Publication of performance data and league tables strengthened upward accountability,
because the president could theoretically compare different regions on a single list of performance indicators.
Thus, governors had to compete to demonstrate superior performance in the eyes of the principal, who could
observe the entire federation “from above”. In contrast, when governors came up for elections in 2013 and thus
(at least theoretically) become accountable downwards, to the citizens of the region, it is unclear if the
psychological effect of league tables would remain. After all, citizens have limited capacity to process data and
have limited ability to travel to neighboring regions to compare conditions of life across the country. Even if
citizens know abstractly that their region is doing badly compared to other regions, they may not be able to
translate this abstract knowledge into practical political demands, or may be unable to “vote with their feet” and
move to a more comfortable region because, for example, of transaction costs, such as costs associated with re-
location and changing jobs. Thus, | believe that the observed competition-inducing effect was particularly
pronounced because of the highly centralized and bureaucratized “vertical line of power”. In a more devolved
setting it might not be as prominent. This particular system may loose its relevance for elected governors.

*2 http://cinst.hse.ru/contract
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promotion was the disposition of their immediate supervisor and a large proportion of
respondents found criteria of career growth unclear and unpredictable®.

It is interesting to compare the perception of regional civil servants with the opinion of the
federal civil servant who was directly involved in designing and implementing the system. In his
opinion this “psychological effect” was, indeed, among the most important tangible functions of

the system, and other functions were mere “official rhetoric”:

To be honest, | have never heard that anyone took this system seriously. Except, of
course, for the official rhetoric about the fundamental managerial importance of the
system. The only real reasonable function of this system is that it allows us to provide
the president with an analytical brief when he is meeting a governor. So that the
president can look at the table with performance figures and ask the governor “Why is
the value of this indicator 5 in your region, while in other regions it is 8?”. This is
important, because it allows the discussion to begin. Then the governor has to respond
and defend himself and so on. But functionally, there is nothing.

He went on to reinforce his point:

xiii

All these rankings are, plainly speaking, nonsense.”"In the end, they are symbolic. Of
course, it is nice to get some grant, but really, people do not take this process seriously.
This process is treated as just a tiny supplement (Hadcmpoeuka). Nobody makes
deliberate efforts to improve an indicator to get a grant. It requires a lot of efforts.
These efforts are being made but the motivation is different. Grants are symbolic not
motivational®.

According to him, league tables were important because they allowed regions to compare

themselves against other regions, thus providing (often informal) benchmarks:

The psychological effect of league tables is more important. Through league tables
regions can compare themselves to other regions across the country, so they can set
benchmarks for themselves. They always compare themselves to others: they phone
each other, consult and compare with competitors... They draw conclusions, and these
conclusions need not be public or formalized™.

** One of the questions read: “Who, do you think, is in the position to most accurately judge the results and quality
of your work?”. Responses: 73% immediate supervisor; 25% the head of department.
Another question: “How clear and predictable are the criteria of career growth in the civil service?” Responses:
clear and predictable — 19%, all depends on the immediate supervisor — 24%, all depends on the head of
department — 21%, criteria are unclear and unpredictable — 19%, do not know — 17%.
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The emphasis on the symbolic function of indicators that allowed the president to have a
bargaining advantage during negotiations is in line with another remark made by a consultant on
controlling functions of indicators. He observed that the sheer number of indicators meant that
they were a poor managerial tool but a good tool of control used by governors to supervise their
subordinates:

Among three hundred indicators the governor can always find those that can be used
to justify either rewarding a minister or dismissing him. [C]

Among respondents there also were management consultants with extensive experience of
working with and for the government. They saw performance indicators primary as "an
instrument used by the federation to apply pressure on regional authorities”. The sheer number of
indicators, non-formalized sanctions associated with their growth or decline and the absence of
clear prioritization between the indicators created a situation of high uncertainty. In any event the
superior authority could “likewise either criticize or praise" a governor or a minister. It largely
depended on political considerations. Thus, an image of complete rationality and objectivity was
maintained amidst universal subjectivity and arbitrariness:

These indicators are mutually exclusive. If some are good, then some others must be
failing. Indicators ... - are just a tool of pressure on regional authorities ... Among them

one can always find an indicator for which someone is to blame. This is not a
management tool. It is a tool of administrative pressure [C].

All respondents commented that there were too many indicators and they were not

harmonized. A consultant illustrated this problem giving an example from his experience:

...l reviewed all healthcare government programmes in the region: four federal target
programmes and three regional programmes. | compared the number of indicators and
their overlap. In four large programmes there were a total of 294 indicators, of which
only 10 overlapped in at least two programmes. Three indicators were used in at least
three programmes. And only one indicator — infant mortality - was common for four
programmes. [C].
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This usage of performance indicators lies beyond the technocratic domain of public sector
management. Perhaps, a better explanation may be given in terms of power struggles between
interest groups®*.

A consultant summarized his impression of working with the system in following words:
These indicators are just a cudgel (dybuHa) to be held over the governors’ head for
discipline.

Signalling function

Respondents identified another function of performance indicators as important. Indicators
with negative dynamics were purposefully included in the DROND to influence budgeting
decision and attract funding to the issue:

One of our [internally generated] indicators demonstrates negative dynamics. It’s a bad

indicator, but we have included it on purpose. It signals the need for more funds. We
keep it to make sure that funding continues [CS-2].

However, the same respondent noted that the relationship between performance data and
funding was not formalized. She was at a loss to explain how it worked. It was possible, the
respondent remarked, that the signals given by such indicators did not translate properly into
budget decisions. But they hoped that somehow it did help them to get more funding through
some informal means. It is, indeed, not clear whether signalling function worked in reality. For
example, another respondent — a former regional minister of economic development -

summarized the role of performance reports in budgeting process as follows:

** As noted by L. Yakobson, '(Russian) Budjetnaya Reforma: Federalism Ili Upravlenie Po Resultatam (Budget
Reform: Federalism Vs Performance Management)', Preprint WP8/2006/03, Gosudarstvennoe i municipalnoe
upravlenie (Moskva: Vyshaya Shkola Ekonomiki (Higher School of Economics), 2006)., an idealized system of
performance indicators, would allow for a “perfect contract” between citizens and the government. It is, of course,
not in the interests of politicians to approximate such a contract, for in a perfect contract accountability is also
perfect. The current system, on the contrary, provides politicians with the means of monitoring bureaucracy,
without creating a mechanism for the society to monitor politicians. Such a system of asymmetric control is,
perhaps, not unique. U.S. researchers suggest that PART assessments could be used in a similar way V.
Gueorguieva et al., 'The Program Assessment Rating Tool and the Government Performance and Results Act
Evaluating Conflicts and Disconnections', American Review of Public Administration, 39/3 (May 2009), 225-45.. The
interesting peculiarity of the Russian case may be the relatively higher importance of informal incentives and tacit
rules associated with performance indicators. Formal procedures of rewarding regions for better performance
were universally perceived as secondary to the informal system of incentives that spontaneously emerged and
attached to the indicators.
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I have a feeling that these are just documents for documents’ sake. The DROND has
nothing to do with budgeting. In this case, all its value is reduced to absolute zero [SG-

1].

Any signalling has to take into account the expectations of the (potential) audience.
Different stakeholders interpret the same performance data differently. As Behn (2005)
observed, no indicator is usable for all purposes. In terms of the theory of speech acts, for
example, the illocutionary force a performance figure depends on the recipient of the data. In the
Russian case respondents did not seem to think about performance data in terms of different
target audiences. They seemed to reckon that performance reports were mainly used by other
governments. For example, the head of the directorate of capital investments was confident that
businesses disregarded official statistics and used the word-of-mouth instead:

Interviewer: Do you think that businessmen use these data when they make decisions
to invest in the region?

Respondent: They do, but they do not look at the indicators. They consult other
businesses and consult their colleagues, who have more experience in the region. For
example, if someone is a metallurgist and wants to know how easy it would be for him
to obtain required permits in the region, he would consult other metallurgists. | mean
that instead of checking official rankings they really prefer to use local knowledge of
their colleagues. You can publish any ranking you want, but they will always check it
against other businessmen’ actual experience.

Another respondent was asked, whether regional parliamentarians were using the data in
any way. She replied in the negative: “I cannot remember a single instance when we were
contacted by our regional representatives to clarify or expand on any performance figure. | do
not think they really use them at all”. This may indicate that the only relevant target audience of
the performance data are other civil servants (both superiors and “competitor” in other regions).

Other target audiences seem not to be considered*>.

* Civil activists interviewed at one of public hearings complained that the indicators were bad and could not be
used because the information was poorly structured.
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Non-performance-based budgeting

Despite the officially declared aim of implementing “performance based budgeting”
(6r00o1cemuposanue no pesyromamam (FOP)), the study shows that in practice budgets remain
separated from performance reports. Studies in this area conducted by Russian researchers
indicate that performance reports (DRONDs) were often drafted retroactively, to create an

illusion of result-orientation:

In the absence of a clear procedure enabling agencies to link spending to targets, aims
and programmes, public bodies continue to budget for their existing functions
throughout the year. Then later, when they prepare the performance report, they
retroactively try to fit activities that they funded into the framework of targets, aims
and indicators. It is clear that such a method of “performance budgeting” is ineffective

as means of planning (Khabaev, 2010)*°.

This study also concluded that emerging practice demonstrated the artificial nature of the
“performance superstructure”:
The following nuance should be noted: it has become common that the performance
report is prepared by a narrow group of specialists of the headquarters of an agency.
Most other staff, including heads of departments and sub-units are not involved in the
process. In this situation performance report is not linked to actual day-to-day

functioning of the agency. Hence, result-orientation remains purely formalistic
(Khabaev, 2010)™".

This study was conducted in 2009-2010, so it captured the moment when performance
reports (DRONDSs) had been operating for over 5 years. Two years later, when the present study
was carried out, respondents indicated that the practice of writing performance reports was
fading away. This appears to be in line with the evaluation of the system as “imposed” and
foreign. This may indicate that the practice of setting performance targets and aims did not

manage to take root and now remains as a left-over because of administrative inertia.

% http://bujet.ru/article/83969.php
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Even wider context: real priorities and decorative elements
The issue of managerial autonomy was discussed with one of the authors of the initial

design of the federal performance management reform (formally a senior official at the Ministry
of Finance). His responses point at the decorative function of performance management
initiatives and hint that, despite official declarations the aim of “westernizing” public service
delivery was never particularly high on the agenda of federal ministries:

Interviewer: How about the principles of increased local managerial autonomy? Were

they implemented?

Respondent: They were declared. And they continue to be declared, but the desire to
control remains at the federal level. | think that this is not a merely rhetorical issue. This
is a socio-economic issue... Then [in 2005] and now all the same words were being said
about the need to diversify and devolve. But what we were really concerned with was
how to ensure that our large businesses were promoted globally. This was the utmost
priority. But it was as if we were really doing one thing but officially were declaring
other aims. Of course, we know that it is important to live in the country, build roads,
hospitals etc. So we were writing about this, but everyone implied that we were not
writing about what we were really busy with™"...

So, since the real serious activity was behind the scenes, all the rest was more or less

decorative™

This reference to “the second dimension” of public policy may help to resolve the apparent
contradiction between declared principles of results-orientation and the observed tendency
towards increased process-control.

To make a transition to subsequent research findings one further element remains to be
covered. It concerns the issue of trust in performance data. How trustworthy are data if they are
perceived to be collected for symbolic purposes and are relatively disconnected from budgeting
or managerial planning? Does the observed scepticism towards performance measurement effect

data reliability?

* It is worth noting that performance management was listed as the number one direction of reform efforts in the
Concept of Administrative Reform (2005-2010) (Klimenko, 2012). It is as if the most symbolic and ornamental of
elements should come first and other “down to earth” proposal should be safely placed somewhere behind it.
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(Dis)trust in performance data

The issue of trust in performance data was selected for further investigation during the
second half of the research project. Partly this was due to direct reference to data manipulation
made by respondents and partly due to theoretical expectations. Presumably, if performance
measurement system is treated with scepticism by social actors then it is likely that data quality
is low.

Among direct references to data manipulation there were both serious examples from
actual experience and half-fictional anecdotes. For example, a deputy minister of health gave the
following ironic reply when he was asked if his ministry was able to influence its performance
indicators:

Well, how is it possible to influence the birth rate? Can the Ministry of health influence
the birth rate? We’ve had such an example. | tell this as a joke, but this was a true
story. In 1974, when the Chief Physician of Russia (PC®CP) reported to the Minister of
Health of the USSR, he was reproached because the birth rate was falling. He replied
“I'll personally see to it!”. And the next year birth rate grew. You see what | mean? Now

we joke that if you give a personal order to a chief physician he can improve any
indicator for you, even the birth rate.”

This ironic example hints at a serious problem. If a government agency is under pressure to
demonstrate improvement of its indicators and is unable to achieve this by policy measures, it
may resort to data manipulation. The same respondent continued:

The dynamics of indicators does not depend on managerial decisions. Except for one
decision: if you need to lower the sickness rate, you can simply stop recording cases of
this sickness and the indicator would fall. A given year’s performance then would be
excellent. The same may be done with mortality rate. For example, with certain
techniques you can hide tuberculosis-related mortality under various diagnoses. Write

off a couple of hundred people and mortality would fall. In this case, we can manage
our performance indicators.”

Another respondent described the early practice of reporting performance. According to
him, when the system was first implemented (in the Ministry of culture) the issue of potential

data manipulation was widely discussed. Civil servants, first of all, wanted to understand

130



whether reported figures were going to be audited, because this would limit the scope for

potential manipulation:

Interviewer: Have these indicators been discussed within organization?

Respondent: Not in the last couple of years. When performance reports (DRONDs) were
first implemented, there were a lot of discussions. | used to work at the Ministry of
Culture. It caused a real stir, because some of these indicators are impossible to
validate, so they could be “painted” discretionally (Hapucoeame moxcHO om 6an0bli).
Everyone wanted to know if anyone was going to check. This was the first thing. Then
later the commotion gradually faded (kak-mo 3amsnocs). It became clear that no one
was going to check.™

Examples of “painting” (inputting figures at will) were known to the respondent from his
experience of collecting data from municipalities:
Some of these indicators cannot be checked. For example, the “share of population

taking part in organized cultural events”. There was such an indicator, it was
impossible to check. | knew that our municipalities (palioHsl) were painting it

discretionally (pucosanu)*™".

During the first years it was unclear whether any formal audit would operate. So, according
to the respondent, a lot of efforts were put into the reports. Many deadlines were missed and not
all data were reported promptly. Then the experience showed that no audit was going to operate
and procedural difficulties stopped:

In 2008 there was a monitoring exercise to evaluate the practice of preparing
performance reports. After it, when all went still, people realized that figures could be

simply painted without leaving their offices (moXHo pucoBaTb, cMan y cebsa B AepeBHe).
All went on very smoothly. They stopped missing deadlines and began reporting figures

XXiv

that we wanted from them (B cpoK 1 c undpamm, KaKUMKU Hago).

Other indicators that theoretically could be audited seemed to cause some real trouble.
There was an example of unintended consequences that effected real behaviour. Public libraries
were required to increase the number of books in storage. As a result, they stopped writing off
outdated volumes to be able to show positive dynamics of this indicator. This indicator could be

checked, so they refrained from outright manipulation and instead distorted their actual practice:
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Respondent: They started clinging to these ancient tomes. These Marxist and Leninist
collections were kept to help them meet this performance target. The idea was that
they would have to buy new books to meet the indicator, but they had no money for it,
so instead they kept this old junk. But they had ideal performance.

Interviewer: Why did not they simply manipulate data?

Respondent: They were afraid to do it. This indicator could be checked, unlike the one

XXV

with cultural events.

One particular example should be noted. In this case the pressure to demonstrate improving
performance led to systematic inflation of performance figures. The actual performance was

worsening, but reported figures were showing consistent improvement:

When | worked at the Ministry of culture we had to monitor our municipalities on the
number of social clubs in rural areas. This number had to grow. These social clubs were
in “houses of culture” (0om Kynbmypsi — leisure centre). In villages there are only public
ones left. They are closing down because they have no money and it is generally
pointless to continue funding them there. So, the number of social clubs was falling. So
what could | do about it? | used to call all municipalities and tell them “Do you
understand what you should do with your social clubs indicator?” (implying, that they
should put in an appropriate figure). They would say “OK, we get it”. So they would
paint a proper figure.

Then, after a while, we realized that year after year the gap between actual and
reported performance was getting wider. So we wondered how long we were going to
grow this indicator in this artificial way? Fortunately, soon the idea of performance
reporting started fading away (c JPOHdamu Bcé 3amsanocs). It was a relief.

Xxvi

Other respondents also mentioned that “it was unclear if these performance reports are
going to continue”, “DRONDs are fading away”). It is interesting to note that the respondent
mentioned that municipalities stopped collecting data when the regional government stopped
pressuring them. It only became evident when the new governor demanded an update on
municipal performance:

Now we’ve got a new governor. He wants to get an analytical report on performance
across the region. | have been calling to all our municipalities. It’s been two years since
I last requested an update. So, | asked them to send me this year’s data. They replied

that no one was collecting these data anymore. | wondered why this was the case. They
said “Well, they’ve stopped forcing us to do performance reports, so we’ve dropped

= IXXVil
it .
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Conclusion

The overall impression created by the bulk of qualitative evidence is that of widespread
scepticism towards the system of performance measurement. It appears that at the moment the
system mainly performs decorative functions. This does not mean that performance indicators do
not affect actual life of government agencies. But their effects seem to be predominantly indirect
and informal. Various interpretations of these effects have been recorded: some respondents
emphasized the intelligence function of performance data that allowed for critical issues to be
identified, other respondents highlighted the role of performance data as a catalyst of inter-
regional competition between leaders, still others interpreted performance measurement schemes
as means of bureaucratic and political control and centralization. It should be noted that in all
these interpretations respondents placed informal stimuli and incentives first. Formal rewards
and sanctions explicitly outlined by the legislator seem to play a rather insignificant role
compared to the network of informal rewards. The system became an element of a wider
bureaucratic machine and was moulded to fit into the existing network of relations of power,
control and accountability. In Western literature, performance management initiatives are
sometimes depicted as drivers of change in public sector mentality (Barber, 2010). Performance
management is credited with playing an important role in inducing result-oriented culture. Our
findings suggest that the task of changing public sector mentality was, indeed, to some extend
achieved through the introduction of compulsory performance reporting in Russia. The
respondent familiar with the process of design and implementation of the system at the federal
level attached high significance to changes in bureaucratic culture, stimulated by the introduction
of elements of performance management. He observed that departments began “thinking in terms
of targets, aims and policy priorities”. He has, however, also observed that this change was short-
lived and its effects seemed to fade when federal pressure was withdrawn. Respondents from

regional governments gave a similar account — both regions and municipalities were preparing
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performance reports and linking activities to targets until this was demanded by the federal
centre, but they tended to shed this burden once released from the federal attention.

At the federal level, at the same time, the attitude towards the performance measurement
system seemed also rather sceptical. Frequent seemingly hasty re-designs, lack of genuine
feedback, absence of a comprehensive audit created an impression of relative neglect. After more
than 7 years of operation the system remains poorly integrated in the overall business of
government agencies and continues to give an impression of an artificial supplement. Managerial
studies by Russian researchers show that performance reports continue to be used to create an
impression of results-orientation instead, whereas overall activity continues with little regard to
principles of performance management.

The aims of moving towards genuine performance-based budgeting continue to be
announced and performance indicators continue to be declared an important part of the
modernization of the public sector. Respondents involved in the process of implementation of
the system recognize that this capacity of performance management to create an air of
“innovativeness” and “modernity” is among its chief advantages. It is convenient to continue
declaring principles of performance management to signal that our public sector is using best
practices.

Those respondents who considered the current system of performance indicators valuable
mostly spoke about its symbolic value. It is regarded as an important instrument in rhetoric and
bargaining between the president and governors because it may provide a bargaining advantage
to federal authorities. Large number of indicators provides plenty of opportunities for blaming
and shaming.

Formal rewards and sanctions assigned to performance indicators were considered
negligible compared to informal reputational effects of league tables. “The competition of region
is a competition of leaders” and, therefore, any ranking is guaranteed high attention from
regional leaders.
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It is crucial to keep in mind that the system was in operation during the period when
governors of all regions were appointed by the president. Therefore, the system of performance
measurement was incorporated in the mechanism of bureaucratic competition within the federal
hierarchy. This hierarchy, owing largely to its Soviet and even Tsarist legacy, is held together by
a network of informal, tacit rules, stimuli and incentives. Hence the importance of what
respondents referred to as “psychological effect”.

The term “psychological effect” was used to describe instances when governors (or lower
level officials) made considerable efforts to improve their performance even though no tangible
explicit reward was associated with such improvement. The term was used to talk about
intensified competition between governors induced by league tables. It is particularly interesting
to consider consequences of such “psychological effect”.

Any system of measurement (however neutral its intention may be), when it becomes
embedded in a dense network of informal incentives within a hierarchy, inevitably acquires
certain motivational gravity. When rules of promotion are ambiguous and depend on the
discretion of the immediate superior, it is rational to try to please this superior by means of
performing well in all possible respects, including hollow bureaucratic exercises of the “match-
aims-to-indicators” kind and the “grow-this-indicator-no-matter-what” kind. Thus, it may be
concluded, that, despite the fact that the national performance measurement system seemed to be
initially designed predominantly for “intelligence” purposes, it, nonetheless, generated
distortionary effects characteristic of “target” type systems. In particular, it generated incentives
for data manipulation.

Respondents clearly indicated that for them data manipulation was a common and
mundane phenomenon. Indeed, it stands to reason to engage in data manipulation if one
perceives performance indicators as largely decorative but sanctions and rewards for their

improvement as tangible and directly felt.
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In the following chapter | concentrate on analysing performance data generated by the
national system over the period of 5 years. | find that certain patterns in performance data may
be theoretically interpreted as (at least in part) consequences of deliberate data manipulation. |
report findings of a survey of municipal civil servants suggesting that indicators identified as
suspicious on the basis of their dynamics are associated with lower trust in performance data.
The fact that data manipulation was tolerated also supports the assertion that performance
measurement system in Russian regions may indeed have functioned as mainly a decorative
element.

Nonetheless, this decorative element provides valuable data for analysing bureaucratic
structures. Even if performance indicators poorly reflect objective qualities of public services,
they, nonetheless, reflect inner workings of the “vertical line of power”. Passing through levels
of hierarchy performance figures are distorted in a somewhat similar way to beams of light that
are distorted by gravitational fields of stars and invisible black holes. Performance data may,
thus, be studied to understand the invisible reality inside the bureaucratic universe.

The following characteristics of current performance management system have been
demonstrated to limit the usefulness of performance indicators for managers: 1) agencies have
little influence over performance measures that are used to evaluate their performance; 2)
agencies demonstrate acute lack of interagency coordination and cooperation that prevents them
from resolving issues that require input from more than one agency; indicators are not used to
facilitate cooperation; 3) regional public sector managers perceive the lack of feedback in the
process of selecting the set of indicators that is used to monitor their performance; indicators are
imposed “from the top”.

Performance indicators may potentially fulfil a wide range of managerial functions, but in
the Russian case many of the functions remain unfulfilled. The table below provides a summary
of the extent to which PM system fulfils its potential functions. Eight potential functions are
taken from Behn (2003)
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Table 13. Perceived managerial benefits of performance indicators in the Russian case. The
list of functions adapted from Behn (2003).

Managerial | Meaning Perceived Reason

function managerial
benefit

Evaluate How well is my public agency | Marginal Agency's contribution to the
performing? dynamics of indicators is small:

Control How can | ensure that my | Marginal external effects, long-termism,
subordinates are doing the right lack of cooperation
thing?

Budget On what programmes, people, or | Marginal Determining role of federal
projects should my agency spend decisions. Compulsory funding
the public's money? of federal mandates. Little local

discretion.

Motivate How can | motivate line staff, | Marginal Alienation. Indicators are handed
middle managers, non-profit and down from the top. Lack of
for-profit collaborators, involvement,  communication,
stakeholders, and citizens to do feedback and local initiative.
the things necessary to improve
performance?

Promote How can | convince political | Marginal This may be regarded as a
superiors, legislators, | managerial political ~ (symbolic)  benefit.
stakeholders, journalists, and | benefit. Indicators create the wveil of
citizens that my agency is doing | Substantial technocratic rationality.

a good job? symbolic
benefits.

Celebrate What  accomplishments  are | Marginal Agency's contribution to the
worthy  of the important dynamics of indicators is small:
organizational ritual of external effects, long-termism,
celebrating success? lack of cooperation

Learn Why is what working or not | Some benefit | Cross-regional comparison may
working? identified be useful for problem diagnosis,

but lack of continuity in
performance management
systems undermines potential
benefits for learning over time.

Improve What exactly should who do | Marginal Lack of interagency cooperation.

differently to
performance?

improve

Fragmented and

responsibility.

rigid

In theory, the introduction of performance management in the public sector can lead to

institutional changes. However, in practice the opposite is often the case: “the overall

institutional context is not modified and in fact shapes the way that the reforms are

implemented” (Talbot 2008: 12).
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CHAPTER 6. PERFORMANCE INDICATORS IN REGIONAL GOVERNMENTS:
QUANTITATIVE FINDINGS

“In short, funny things are likely to happen when the bureaucratic strain of

transparency meets blame-avoidance” (Hood 2007a: 208)

This chapter presents quantitative findings. The analysis aimed at finding evidence of
deliberate data manipulation. Qualitative findings presented in the previous chapter showed
general scepticism of respondents towards the usefulness of the system of performance
measurement. Some respondents reported cases of deliberate data manipulation.

Research efforts were directed at understanding common strategies of data manipulation
and obtaining quantitative evidence of their effects. Since the database included performance
data from all regions, quantitative analysis allowed for a statistical generalization from the three
regions in the initial selection to the entire population of 83 regions.

Respondents were asked to characterize data manipulation strategies that they commonly
witnessed in their practice of dealing with performance indicators. On the basis of these accounts
two models were designed. These models allowed for hypotheses to be formulated and tested.

Once indicators exhibiting suspicious patterns were identified an attempt was made to
estimate the trust in performance data generated by these indicators. The level of trust in
performance data was measured by means of an online survey. A link between suspicious data
patterns and trustworthiness of individual indicators was sought.

The chapter begins by laying out descriptions of two strategies of data manipulation given
by respondents, then the analytical framework based on the principal-agent theory is described
and hypotheses are formulated; then major pieces of quantitative evidence are presented that
allow the hypotheses to be tested; then further findings that hint at wider research opportunities
are outlined; finally, the results of a follow-up validation survey are presented that attempt to
establish a link between identified oddities in performance data and the level of trust in data

among civil servants.
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Strategies of data manipulation

Two strategies of data manipulation were identified based on respondents’ accounts. The
first strategy may be called the “prudent bureaucrat” strategy. Civil servants using this strategy
preferred to play safe. They reported only minor variations in the data as this was least likely to
cause suspicion and attract attention of their superiors. No one could be blamed for a drop of 1%
in annual performance, and a 1% annual growth would also be inconspicuous. At the same time,
reported figures had to show some variation to look more “normal”.

One management consultant and former head of performance measurement unit in a
regional government described a situation where the “real” performance was not simply different
from reported performance, it was unknowable:

When we find ourselves in the situation in which we don’t have enough money to build
or reconstruct roads it is unreasonable to expect from us to conduct surveys to measure
precisely the share of roads that are in good or bad condition. So, if we are required to
show the share of roads that are in disrepair we just input a number of, say, 67%. Then
we give a forecast that next year it will be 66%, and the last year it was 68% because
there should be some improvement over time. But no one can ever check this. | would

say that about 10% of indicators are simply taken out of thin air (former civil servant,
consultant)

He considered this prudent method to be superior to a strategy of reckless inflation used by
less far-sighted individuals. When asked if he thought that performance figures could be
systematically inflated, he replied:

Well, | think that such inflation may only be done by very unwise and short-sighted
men. | think that values of these indicators are reported in accordance with the
responsible person’s political sense and reasoning. You should not be too thin and

should not be too thick, you should take the prudent approach and aim for the middle.
(former civil servant, consultant)

The graphs below demonstrates how “prudent” manipulation could affect the dynamics of
an individual indicator and trends in overall statistics. If pursued systematically by a significant
percentage of reporting authorities, this strategy would force values of growth indices of affected
indicators to converge to zero in a “more-normal-than-real” fashion. This strategy allows the
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manipulator to minimize the gap between reported performance and real life without giving an
immediate impression of stagnation from year to year. Values do change from year to year, but
in the long-run the indicator is kept stagnant. Allowing the gap to grow large is imprudent as it

may result in severe sanctions if it is found out.

Figure 12. Consequences of systematic application of "prudent" manipulation a) for an
individual indicator, b) for a set of indicators.
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It should be noted that the “real” performance indicated by a dashed line is purely a
hypothetical conjuncture serving the purpose of illustration. There is no such thing as completely
objective data. All data are collected by someone who may be in a position to distort it.
Moreover, any measurement is theory-laden and, in this sense, already not “real”. Illustrations
below attempt to show the expected direction and type of the bias introduced by systematic
application of a data manipulation strategy. They are not intended to be making a statement
regarding the nature of data before manipulation. For example a bell-shaped curve at figure 1b
indicates that in the absence of deliberate manipulation growth indices would tend to

approximate a bell-shaped distribution with a maximum at or around zero. It is not asserted that
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such distribution would be normal in strict mathematical sense, but it would be less concentrated

in the proximity of zero than “prudently” manipulated data.

favourable light. One lower level civil servant gave the following specific example:

The second strategy consisted in systematic inflation of figures to report performance in a

When | worked in the Ministry of culture, we had to show that we have a growing
number of social clubs in rural areas. But there was no money and the people were
leaving. So, actually, the number of social clubs was going down. But we had to
demonstrate growth and we did. Year after year38. Then after several years we were
relieved to find that we had no longer to report these inflated figures because the

whole system was discontinued.

If pursued consistently by a large number of reporting agents, this strategy would result in

continuous inflation of performance data over time. Overall statistics would be biased in a way

should below (Figure 13).

Figure 13. Consequences of systematic application of “reckless" manipulation a) for
individual indicator, b) for a set of indicators
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% In this example it is unclear what the motive behind continuous inflation was. The respondent’s
immediate superiors could be interested in either avoiding blame or maximizing credit. In any case the

resulti

ng statistics was systematically inflated.
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The intensity of data manipulation of both kinds would depend on the model of principal-
agent relations between the reporting body and the agent. Three such models were identified: A)

impartial reporting agency; B) interested reporting agency; C) self-reporting agent.

Principal-agent relations in data reporting

Reporting agencies were grouped into four groups according to a model of principal-agent
relationship that most accurately described their interaction in relation to data collection,
reporting and evaluation. Two agencies were categorized as impartial reporting agencies. In the
Russian case this model fitted the cases in which data were collected by either the Federal
Bureau of Statistics (Rosstat) or the Federal Security Service (FSO). Neither of these two bodies
was evaluated on the grounds of performance data that they provided. Federal statisticians could

be considered relatively impartial®

. Similarly, federal security agents were deemed to be above
the game™. In this model there was assumed to be little or no incentive for deliberate data
manipulation (model A. in Figure 14). Together these agencies provided data for 83 indicators
(25%).

The majority of indicators (170 (53%)) were reported by federal line ministries (such as the
Ministry of Education). The reporting entity was at the same time responsible for implementing

government policy and could, presumably, be indirectly assessed on the basis of data that it

collected. Thus, a conflict of interest could occur, but the possibility for manipulation in this case

% A recent confirmation of this may be found in the fact that the Federal Statistics Bureau (Rosstat)
recently published population estimates that contradicted political statements of Prime Minister
Medvedev. The politician announced that in 2012 the population of Russia demonstrated positive growth
for the first time in decades and credited the government for this achievement. A few days later Rosstat
published the results of annual survey that showed a minor drop in total population. This contradiction
was commented on as a sign of political impartiality of federal statisticians. (Gontmacher, 2013,
http://echo.msk.ru/blog/gontmaher/1003510-echo/ ).

“° The Federal Security Service (FSO) is charged with collecting citizen satisfaction data. One civil
servant commented on this fact: “When we used to collect citizen satisfaction figures in the Department of
Health, we used to get 90% satisfaction all the time. Once FSO took over, they started showing 35%”.
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seemed relative low*:. All federal line ministries were categorized as indirectly interested
reporting agencies (model B. in Figure 14)

The data for remaining indicators (72 (22%)) were produced by regional governments
themselves. Some data were collected by municipal units, but the responsibility for reporting the
data to the central government was assigned to regional officials.

No provisions for formal central audit of these data existed. Most interviewed regional
civil servants thought that “there must have been somebody who checked the data”, but were
unable to give details*. This setting was associated with the largest opportunity for data
manipulation (model C. in Figure 14).

According to the most appropriate model of principal-agent relationship reporting were
categorised into four* groups: 1) Federal Bureau of Statistics; 2) Federal Security Service; 3)
Federal Line Ministries; 4) Regional Administrations. The total number of indicators that were

reported by each group is given in Figure 14.

“L|f, for instance, the Ministry of Education were to engage in deliberate distortion of performance figures
it would have to attribute higher ratings to some regions and lower ratings to other regions and such
discretionary changes could cause dissatisfaction with regional administrations. It seems unlikely that
such manipulation could be widespread, but it was not deliberately investigated in this research project.

*2 One regional minister of economic development was clear that he did not trust locally generated data:
“However well qualified local civil servants are, one should never rely on their data. The growth of any
indicator depends on the person who seats in the courtyard of his collective farm and counts. One
should only rely on the data of the Federal Bureau of Statistics”.
2 categorize the Federal Security Service (FSO) into a group of its own due to the peculiar nature of
indicators that were assigned to this body. FSO collected citizen satisfaction data for all areas of
governance (total of 8 indicators). The fact that satisfaction indicators were assigned to this organization
may be interpreted as evidence of the low level of confidence in data provided by line ministries and
regional administrations.
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Figure 14. Principal-agent relations in data reporting
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Table 14. Number of indicators in groups of agencies.

Group Corresponding model of N of indicators | N of indicators used in
principal-agent relationship (% of total) ranking for grants
(% total)
Regional governments | Model C — self-reported 72 (22%) 4 (6%)

Federal Bureau of
Model A — independent agency | 75 (23%) 14 (22%)
Statistics (Rosstat)

Federal line ministries | Model B — interested agency 170 (53%) 41 (65%)

Federal Security

Model A — independent agency | 8 (2%) 4 (6%)
Service (FSO)
Total 325 (100%) | 63 (100%)
Hypotheses

Hypotheses regarding the distribution of annual growth indices are formulated based on the
assumption that systematic manipulation of the data along the levels of bureaucratic hierarchy is
detectable through observing distortions in overall resulting figures.

Figures 12 and 13 show the hypothesised difference between biased and unbiased
indicators. Blue dashed lines represent the “normal distribution” of annual growth indices in a
hypothetical situation where the data are collected in an honest and impartial way and the overall
“real life performance” of the entire country is stable (there is neither an upward or a downward
trend, the country on average is “treading the water”, so to speak). In such a situation annual
growth rates would be distributed in a way bearing resemblance with the normal bell-shaped
distribution. Most regions would demonstrate insignificant growth/reduction with a minor share
of outliers on both sides. If in such a stagnant situation, there is a deliberate effort to avoid
reporting negative figures, or to demonstrate inconspicuous performance, the distribution would

be skewed. The interpretation of resulting curves is similar to techniques used to capture effects
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of electoral fraud (see, for example, Enikolopov et al. (2012). If humans deliberately interfere
with the data along the data production process without grand coordination, a particular trend
appears in resulting statistics that is not envisaged by the manipulators. In case of prudent
manipulation the effort to be inconspicuous, if taken by a large enough proportion of reporting
agents, produces effects that become themselves conspicuous.

It is hypothesised that both types of manipulation are more pronounced among self-
reported indicators as there are both the greatest stimulus and the greatest opportunity to

manipulate. The working hypotheses are:

Hypothesis 1: Prudent manipulation: Self-reported indicators are more stable over time. The distribution

of growth indices converges to zero.

Hypothesis 2: Reckless manipulation: Self-reported indicators demonstrate more positive dynamics over

time. The right-hand tail of the distribution is greater.

Hypothesis 3: Effect of grants: Indicators tied to federal grants are more significantly manipulated in the

“reckless” way.

Hypothesis 4: Effect of grants: Indicators not tied to grants are more significantly manipulated in the

“prudent” way.

Results - quantitative evidence of data manipulation
Prudent manipulation

The analysis of annual growth indices for indicators from the four groups demonstrates
that self-reported indicators exhibit significantly different behaviour from the three other groups.
In line with the “prudent bureaucrat” hypothesis self-reported indicators are clustered in the
vicinity of zero to a much higher extent. This suggests that regionals officials could, in fact,
adopt the “prudent bureaucrat” approach and underreport large variations in data. Significantly

larger proportion of observations in this group demonstrates near-zero growth (Figure 15). The
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symptoms of “reckless manipulation” are not visible in pooled data. This may suggest that, in
general, prudent behaviour prevails among self-reported indicators.

Figure 15. Distribution of annual growth indices of indicators in four groups of agencies over
the period of 5 years. **

Self-reported indicators (red line) converge to zero (red arrow) as predicted by the “prudent
bureaucrat” hypothesis.
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Evidence of “prudent” manipulation

Figure 16 Distributions of growth indices of performance indicators for four groups of
agencies in 2007/2008 period.
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Figure 17 Distributions of growth indices of performance indicators for four groups of
agencies in 2008/2009 period.
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Figure 18 Distributions of growth indices of performance indicators for four groups of
agencies in 2009/2010 period.
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Figure 19 Distributions of growth indices of performance indicators for four groups of
agencies in 2010/2011 period.
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Effect of grants

It was hypothesed that indicators tied to federal grants should demonstrate significantly
better dynamics. Additional perks for positive dynamics could stimulate governors to pay
attention to values of these indicators. This could lead to both increased real activity to improve
performance or create greater incentives to inflate performance figures. Figures below explore
the effect of grants in greater detail. For this purpose indicators were broken down in two groups
those tied and not tied to federal grants. Arrows in figures below highlight irregularities and
kinks in distributions that may be associated with deliberate manipulation.

There were in total 224 indicators with positive polarity (those for which increase meant
improvement, for example, birth rate) and 91 indicator with negative polarity (those for which
decrease meant improvement, for example, mortality rate). 14 indicators were either “yes/no”
indicators or had a specific target value set as a normative value. Cost indicators were corrected
for inflation. The scale for indicators with negative polarity was inverted (growth rates were
multiplied by (-1) so that they could be visualized together with indicators with positive polarity.

First let us observe the overall picture. Figure 20 below shows that traces of prudent data
manipulation are present among indicators not tied to federal grants. They are even more
significant among indicators from not grant-related spheres of public policy (such as vocational
training and education, Table 2). This is indicated by negative kinks in the area of minor
negative values. A possible explanation is that in the absence of clear targets or pressure from
league tables civil servants adopt the prudent manipulations strategy to minimize labour costs of
reporting and maximize convenience. Indicators tied to federal grants seem to demonstrate a

more natural dynamics with no “kinks” in the distribution.
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Figure 20. Evidence of prudent data manipulation (PM) among indicators not tied to federal
grants. All agencies.
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When the data are further broken down into groups of indicators reported by different
agencies a different picture may be observed. Somewhat surprisingly, it turned out that, among
the indicators collected by the Federal Bureau of Statistics, the effects of both prudent and
reckless manipulation strategies may be observed (Figure 21 below). The negative kink in the
left-hand tail may be interpreted as evidence of the reluctance of reporting agencies to
demonstrate minor negative figures in indicators that were tied to grants. This suggests that some

interference with the data occurs even within the system of federal statisticians.
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Figure 21. Effect of grants. Traces of prudent manipulation (PM) among grant-related
indicators. Rosstat. Pooled data for five years.
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The collection of data may, in fact, be performed by the same people for different reporting
agencies. The difference, however, is in the number of layers of “interested bureaucrats” that the
data have to go through before they appear in the final report. Front-line data collectors may not
be in the position to collude and cooperate to systematically distort the data in one pre-meditated
way. But once the raw data are collected they have to be processed and prepared for publication.
There may be numerous revisions by different people and the resulting distortion depends on the
propensity of each person to “massage” the figures. It may be that the data reported by Federal
Bureau of Statistics are subject to such distortion at some point in the process.

Another surprising fact is that Rosstat’s indicators tied to grants seem to be affected by
reckless manipulation (Figure 22). An alternative interpretation is that these indicators
demonstrate genuine improvement from year to year. However, qualitative evidence speaks
against such interpretation (See the section on (Dis)trust in performance data in previous
chapter). Respondents remarked that indicators that they considered important could not be
honestly improved in the short-run (see the section on Long-termism and External factors in the

previous chapter).
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year 2007-2011. Arrows show traces of prudent (PM) and reckless manipulation (RM).
0,08

Figure 22. The effect of grants on indicators reported by Rosstat. Disaggregated data for each
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Note the significant upward kink in the distribution in the first time period (2007/08). This
could be interpreted as an effect of publication of league tables. In 2007 suddenly the ability to
benchmark oneself against other municipalities was introduced into the system. Poor performers
could use this additional data to adjust their performance against the national average in 2008.
The data were published by the Ministry of regional development and became available to the
public and to regional administrations at the same time.

Let us now consider indicators reported by federal ministries. They present a different
picture. Contrary to the expectation they do not seem to be affected by reckless manipulation.

However, traces of prudent manipulation are observable in both pooled and disaggregated data.

Figure 23. Effect of grants. Traces of prudent data manipulation (PM) among indicators not
tied to federal grants.
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The distribution of growth indices of indicators not tied to grants show a negative kink in
minor negative values (Figure 23), whereas the distribution for grant-related indicators is more
natural. Similar picture is observed in disaggregated data below (Figure 24). Except for
2007/2008 the distribution of grant related indicators is more natural than the distribution of not-
grant-related indicators. This may suggest that grant-related indicators received more attention
and data for them were actually collected at the individual level. In contrast, the data for at least
some indicators not tied to grants could be input discretionally without actual data collection.
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Indicators reported by federal ministries.

Figure 24 Effect of grants. Traces of prudent (PM) manipulation among not grant-related

indicators. Federal ministries. Disaggregated data for 2007-2011.
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Self-reported indicators

The effect of prudent manipulation is most visible among self-reported indicators (Figure
25). These indicators show almost no variation from year to year. Growth indices converge to
zero for both groups of indicators — tied and not tied to grants. This may indicate that these
indicators were most affected by labour-saving. It is possible that instead of collecting actual
data civil servants were massaging previous year figures to arrive at the next year values. Only
pooled data for five years are reported because there was no visible variation between time

periods.

Figure 25. Effect of grants. Traces of prudent manipulation (PM) among self-reported
indicators. Pooled data for five years. Growth rates converge to zero in an unnatural way.
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The first hypothesis is confirmed. Self reported indicators demonstrate less variation over
time. This may be taken as a sign of prudent data manipulation (Figure 15).

The second hypothesis should be rejected, self-reported indicators show no sign of upward
manipulation (Figure 25).

Data reported by Rosstat supports the third hypothesis: grant-related indicators
demonstrate more positive performance over time. This may be interpreted as a sign of more

reckless manipulation (Figure 21, Figure 22).
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The fourth hypothesis is confirmed, indicators not tied to grants appear to be affected by
prudent data manipulation (Figure 23, Figure 24).

In addition, an interesting picture may be observed in the case of the Federal Security
Service (FSO) (Figure 26 below). In the first year there is almost no variation, the pattern is
similar to that of self-reported indicators. In subsequent years the pattern is radically different —
indicators demonstrate normal variation between time periods (both tied and not tied to grants).
This may be explained by recalling a remark by one of the respondents from a ministry of
economic development. He commented on the fact that citizen satisfaction indicators were
collected by FSO: “When we (the ministry of economic development) used to collect citizen
satisfaction figures in the Department of Health, we used to get 90% satisfaction all the time.

Once FSO took over, they started showing 35% .

Figure 26. FSO. Citizen satisfaction indicators. When FSO took over the pattern of variation radically
changed, suggesting that prior to 2008 data were self-reported and manipulated prudently.
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Revision effect

In addition to the effects that were deliberated sought to test the hypotheses, another
interesting effect emerged that I named the “revision effect”. The effect was exhibited by the
group of eight indicators that “changed hands” in 2009. The data for them were collected by
regional governments before this year and by federal ministries after this year. This “shock” led
to a significant deviation in dynamics in 2009. Indicators were corrected downwards as if the
newly assigned agency carried out a revision and decreased the values of the indicators. This
behaviour could be interpreted as an example of detected manipulation and an effort to remedy
its effects. Curiously, the year after the revision, the indicators began exhibiting the same

dynamics as they did before the revision. The graphs below show the effect of revision 20009.
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Figure 27. Dynamics of eight indicators that "changed hands" in 2009*

“Annual growth indices calculated in the same way as in Fig.4. Number of observations within -1...+1 growth rate range: Total - 2295; in 2008 - 353; in 2009 - 609; in 2010 - 664;
in 2011 - 669
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Alternative explanations for “reckless” manipulation

As for “reckless” manipulation that could be most evidently observed in data reported by
the Federal Bureau of Statistics there is a number of possible explanations. First, it is possible
that the observed behaviour of indicators tied to grants is the result of reverse causality.
Theoretically, grants could be tied to indicators covering areas where improvement of
performance was more easily achieved. Qualitative evidence from interviews provides no
indication that this was the case. Additionally, cost indicators and payroll indicators were also
reported by Rosstat. Annual pay increase could create a visible effect despite correction for
inflation. Second, it is possible to explain observed dynamics by genuine improvement of
performance induced by the introduction of league tables. However, qualitative evidence speaks
against such interpretation. All respondents were sceptical and even cynical discussing the role
of performance indicators. For example one regional minister of economic development
summarized his experience of dealing with the system of performance measurement as follows:
“l have a feeling that these are just documents for documents’ sake... they are not linked to
budgeting... their managerial value is absolute zero”. On the other hand, the major decline in
reported performance in 2009/10 may be associated with global economic crisis. If this is the

case then Rosstat’s data should be credited with reflecting genuine changes in performance.

Results - survey of municipalities
Triangulation with the survey of municipalities

A survey was conducted to estimate the perceived trustworthiness of municipal
performance data. Civil servants were asked the following question: “Do you agree with the
following statement — “Other municipalities of my region provide reliable and accurate data on
values of this indicator”. The following choices were given: Strongly agree; Agree; Disagree;
Strongly disagree; Do not know.

177 answers were collected. 35 indicators were evaluated. Two models were estimated: 1)

aggregated answers model and 2) disaggregated answers model. In the former an index of
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trustworthiness was calculated by giving 2 points for each “strongly agree” answer, 1 point for
“agree”, 0 for “do not know”. -1 for “disagree” and -2 for “strongly disagree”; in the latter
model, no such index was used and disaggregated results were input in the regression for

estimation.

The measure of clustering
A “measure of excessive clustering” was constructed to identify indicators that were most
likely affected by “prudent” manipulation®®. Indicators were ranked on this measure and top

20% were marked as “suspicious”. See figure below.

Figure 28 Aggregate share of observations in an interval.

Share of
observations

A Annual growth %

Each of 33 indicators was thus assigned a measure of clustering.

A simple linear regression (OLS) was used to estimate the link between the measure of
excessive clustering and the measure of trust in performance data. As expected, the coefficient is
negative, indicating that higher measure of clustering is, indeed, associated with lower level of

trust in performance data.

Aggregated answers model
The model provides statistically weak but visually persuasive results that are easy to

interpret. The correlation between trust and clustering is negative as predicted by the “prudent

*® The measure was calculated as the average of shares of observations (values of growth indices) that fell into
intervals around zero (from -0,05 to 0,05, from -0,04 to 0,04, from -0,03 to 0,03; from -0,02 to 0,02, from -0,01 to
0,01; and 0) (Figure 28).
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burecaucrat” hypothesis. The measure of trust is constructed by giving the following values to

responses: “Strongly disagree” = -2; “Disagree” = -1; “Agree” = +1; “Strongly agree” = +2.

Variable Processing Summary
Variables
Dependent Independent
R5_trust_in_others_data |_clustering
Number of Positive Values 33 33

Model Summary and Parameter Estimates

Dependent Variable: R5_trust_in_others_data

R Square F Sig. Constant |bl ( Coefficient)

Linear ,057 1,884 ,180 1,469 -357

The independent variable is |_clustering.
Figure 29. Linear fit - trust_in_others_data, i_clustering
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Ordinal regression model

Ordinal regression was used to estimate the link between the measure of clustering and
trust in performance data. This was done because a 4-point Likert scale was used to capture the
degree of trust in data for each of 33 indicators (so the variable is ordinal rather than nominal).

Answers were coded from 0 for “Strongly disagree” to 3 for “Strongly agree”.

Case Processing Summary

N Marginal
Percentage
0,00 19 0,7%
1,00 100 3, 7%
Answers_recoded
2,00 1018 37,2%
3,00 1600 58,5%
Valid 2737 100,0%
Missing 0
Total 2737"

Parameter Estimates

Estimate | Std. Error Sig.
[Answers = 0,00] -5,176 272 ,000
Threshold [Answers = 1,00] -3,303 173 ,000
[Answers = 2,00] -,541 ,149 ,000
I_clustering -,852 ,246 ,001
Location
| rapid_growth 1,036 ,519 ,046

Link function: Logit.

The model supports our hypothesis : greater degree of clustering in associated with lower
trust. The results of the survey may be used for triangulation to corroborate the “prudent
bureaucrat” hypothesis. Statistical significance is at 0,1% level. Indicators that were most likely
“prudently” manipulated appear to be less trusted by civil servants. It may be that they feel the
weakness of the data from their first-hand experience of working with these indicators

themselves.

*’ The total number of observations. This number is arrived at by multiplying the number of rated indicators (33)
by the overall number of responses. The number of responses varied across indicators providing the average of 96
responses per indicator giving 3168 responses including “Do not know” or 2737 excluding “Do not know”.
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The other hypothesis (“reckless” manipulation) appears not to be corroborated. Indeed, it
appears that the correlation between the measure of trust and the “index of rapid growth” is

positive. Better performing indicators are more trusted.

Limitations of statistical analysis

It should be emphasized that the statistical method used in this chapter to identify
suspicious performance data is likely to be of limited value in identifying individual cases of
fraud. It is useful in identifying overall bias in incentives, but it cannot predict that any given
observation is fraudulent. The usefulness of the method is limited to systems design.

Similarly to the use of digital analysis in auditing (such as the Benford’s law test (Durtschi
et al. 2004)) statistical analysis should be used as a first step that enables to broadly identify
suspicious data. Closer examination of individual indicators and regions should follow to
identify fraudulent practices.

However, statistical analysis is useful in analysing the structure of incentives created by
performance reporting procedures. In this case, there may be no intention to uncover individual
cases of fraud, but rather to estimate overall effect of existing incentives on the process of

performance reporting.

An attempt to separate cheating and “ratural” performance

One of the main limitations of quantitative analysis is that it is impossible to separate
effects of data manipulation from effects of increased focus on the indicator and other types of
unintended consequences. Quantitative findings presented in this chapter demonstrate that self-
reported indicators were concentrated in the vicinity of zero to a much greater extent than
indicators reported by other agencies. How much of this effect is due to manipulation, gaming or
the natural propensity of the measured phenomena to stagnate despite any government
interventions. The problem here is that all that we know is the distribution of data after supposed

manipulation. Quantitative analysis of existing data does not let us separate the “natural”
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variation of underlying phenomena from effects that occur during and after measurement. We
made an attempt to estimate the “natural” variation by asking civil servants to estimate the likely
behaviour of performance indicators in the absence of government intervention.

As part of the aforementioned survey an attempt was made to assess the “natural” variation
of performance indicators. Civil servants were asked the following question: “What dynamics
would the indicator show in the absence of any government intervention?”. The underlying logic
was that by asking this question it would be possible to roughly assess the “natural” variation of
underlying phenomena. This is essential to separating the effect of data manipulation from the
natural propensity of the indicator to fluctuate in a particular way.

The results show that civil servants do not perceive any considerable difference between
indicators reported by different agencies. So the ex ante “natural” variation is not significantly
different (see table below) 27% for Rosstat vs 21% for regional government’s indicators. EX post
variation, is, however, is significantly different (8% for Rosstat and 23% for self-reported
indicators (the share of observations with zero growth) (Figure 15). This may be interpreted as a
hint at the scale of manipulation. Inherently the areas of public service measured by self-reported
and other indicators are not perceived as significantly different, but after measurement they

demonstrate significantly different dynamics. More details are given in Table 16Table 16.

Table 15. The tendency of indicators to fluctuate in the vicinity of zero growth in the absence
of government intervention (percentage of respondents)

Reporting agency
“the indicator would moderately fluctuate in the vicinity of zero growth”*
Fed. Stat. Bureau 27%
Fed. Ministries 22%
Municipalities 21%
Regions 21%

* average number of responses - 96
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Table 16. Assessment of the dynamics of indicators in the absence of government
intervention (Q2)

In the absence of government intervention this indicator would...*

) fluctuate fluctuate '(;lfo.
Reporting grow grow drop drop moderately significantly Do not | indic
agency slowly | quickly | slowly | quickly | around zero | around zero know ators
Fed. Stat. 14
Bureau 23% 4% 24% 8% 27% 5% 10%

Fed. Ministries 24% 7% 21% 9% 22% 3% 15% 16
Municipalities 25% 10% 21% 4% 21% 2% 17% 13
Regions 14% 5% 27% 11% 21% 2% 22% 13

* average number of responses — 96

Measuring other “natural” characteristics of performance indicators

Table 17 Q1. In your opinion, how significant is the influence of municipal governments over
a given indicator? (0 to 100%)

Federal Municipal Regional
Answer Rosstat ministry government | government
0% (the dynamics of this
indicator is entirely
determined by other
public sector agencies) 15% 8% 6% 7%
25% 20% 10% 9% 10%
50% 20% 17% 16% 14%
75% 13% 18% 17% 16%
100% (the dynamics of
this indicator is entirely
determined by the
municipal/regional
government) 24% 43% 42% 45%
Do not know 8% 5% 9% 8%

In line with expectations indicators collected and reported by the federal statistics (Rosstat)
bureau have a lower score. They are perceived to be less under the control of municipal/regional
civil servants. Strangely, indicators reported by federal line ministries have similar scores to
locally generated indicators. This may mean that there are close ties between federal line

ministries and regional administrations than between regional administrations and Rosstat.
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Table 18. Q3. In your opinion, if the government had abundant resources and could allocate
them to the area measured by this indicator, how easy would it be to achieve growth of 5% in

ayear?
Rosstat | Federal ministries | Municipal | Regional
0 23% 22% 21% 24% | Very easily achievable
1 57% 50% 51% 49% | Achievable
2 9% 9% 9% 7% | Hard to achieve
3 2% 3% 2% 2% [ Not achievable
99 9% 15% 16% 18% | Do not know

of demonstrating significant growth by allocating greater resources to the measured area.

This question is an attempt to measure the natural "elasticity” of indicators, that is, the ease

Answers show that there is no perceived difference between indicators reported by

different municipalities in the degree of “natural elasticity”. Breaking up indicators into four

groups according to the reporting agency does not produce any meaningful differentiation. This

may be taken as a supporting evidence for the hypothesis that there are no ex ante differences

between indicators in their propensity to grow more or less quickly in response to government

interventions.

Table 19. Q4. In your opinion, is your municipality able to collect objective and accurate data
on the value of this indicator? Do you agree with the following statement — “Our municipality
can collect accurate and reliable data to measure values of this indicator.

Rosstat | Fed.min | Municipal | Regional
0 60% 77% 66% 71% | Strongly agree
1 27% 19% 26% 21% | Agree
2 7% 1% 3% 2% | Disagree
3 1% 0% 1% 0% | Strongly disagree
99 4% 2% 4% 6% | Do not know

This question is an attempt to evaluate the perception of the quality of data available to

civil servants for measurement of performance.

The results show that indicators reported by federal line ministries are most trustworthy.

But the difference between locally generated (regional/municipal) and federally generated data

(Rosstat) is not decisive.
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Table 20. Q5. In your opinion, how accurate and objective are the data on values of this
indicator, reported by other municipalities in your region? Do you agree with the following
statement — “Other municipalities of my region provide reliable and accurate data”

Federal
Rosstat | ministries | Municipal | Regional
0 49% 58% 49% 53% | Strongly agree
1 34% 32% 36% 32% | Agree
2 4% 1% 3% 2% | Disagree
3 1% 0% 0% 0% | Strongly disagree
99 12% 9% 12% 13% | Do not know

This question is an attempt to evaluate general trust in data reported by other municipalities
and whether it varies based on the source of data (reporting agency).
Responses show that there is no decisive difference between the level of trust and the source of
data. These results should be contrasted against the econometric analysis provided above. There
is a strong correlation between “prudent bureaucrat” manipulation pattern (convergence of
growth indices to zero), but, as this question shows, there is no ex ante difference in
trustworthiness based on the source of data. Not all regional and municipal indicators are
perceived as less trustworthy, but only those indicators that tend to demonstrate a particular type
of behaviour. This may be taken as evidence that supports our method of detecting “prudent”
data manipulation.
Overall the results of the survey of municipalities show that indicators reported by different
agencies are not inherently different in terms of trustworthiness or “elasticity” (ease of
improving). Ex ante differences are not sufficient to explain the variation in trustworthiness
correlated with “prudent bureaucrat” patterns in data. In other words, excessive convergence to
zero is not an inherent characteristic of a set of indicators but is (at least in part) a result of the
process of reporting. Indicators are not seen as dramatically different ex ante, but show
dramatically different dynamics ex post. This supports the hypothesis that cheating/gaming plays

a large role in forming the observed patterns.
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Further research opportunities
For example, areas below the curves may be compared. Table 21 reports the share of
observations that fall into progressively narrowing intervals around zero (see Figure 30 for

illustration).

Table 21. Aggregate share of observations in intervals around zero.

Interval Rosstat | Self-reported | Federal Ministries | Federal Security Service
-0,05 - 0,05 0,36 0,40 0,38 0,32
-0,04 - 0,04 0,31 0,37 0,33 0,27
-0,03 - 0,03 0,26 0,34 0,28 0,22
-0,02 - 0,02 0,21 0,30 0,22 0,17
-0,01-0,01 0,15 0,26 0,15 0,11
0 (kurtosis) 0,08 0,21 0,07 0,05
By subtracting the control group’s values Figure 30. Measure of excessive
convergence towards zero - illustration.
from the values of the evaluated group we can share or

observations

arrive at a measure of difference between the

two groups. This measure may be interpreted as

the measure of excessive convergence of the

R Annual growth %
group of self-reported indicators. By doing

empirical research (cross-country or cross-industry) it may be established what criteria should be
used to distinguish between the “normal” or natural level of clustering and the level that
indicates deliberate data manipulation.

In our example the following values were obtained (Table 22). An illustration is provided

by Figure 30. Green area indicates positive values, orange areas indicate negative values.
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Table 22. The difference between evaluated groups and the control group in aggregate share
of observations in near-zero intervals.

Si' SRosstat
Interval Self-reported | Federal Ministries | Federal Security Service
-0,05 - 0,05 0,041 0,018 -0,038
-0,04 - 0,04 0,060 0,020 -0,042
-0,03 - 0,03 0,079 0,022 -0,037
-0,02 - 0,02 0,096 0,015 -0,038
-0,01-0,01 0,108 0,000 -0,040
0 (kurtosis) 0,127 -0,010 -0,033
Summ 0,483 0,066 -0,239

This measure provides a way of quantitatively assessing the scale of “prudent bureaucrat”
manipulative behaviour. “Reckless bureaucrat” behaviour may be similarly assessed by
measuring the right-hand tail of the distribution (left-hand tail if improvement is represented by
negative growth).

In this case the value of 0,483 (or 48,3%) is associated with a situation where significant
incentives for manipulation are theoretically predicted. It is arrived at by aggregating across 75
self-reported indicators from different spheres of government activities (Health, Education, etc.).

Further research is needed to establish criteria for specific spheres, countries and
measurement systems and recommend more appropriate measures. Development of such
methods may provide a useful way of evaluating performance measurement systems for
susceptibility to adverse practices. The process of refining performance measurement systems
(or any system in general) proceeds by trial and error. In order to tell success from failure it is
necessary to have ways of measuring the scale of the problem that is being treated. Explicit
quantitative measures of the scale of manipulative behaviour would allow for evaluation of the
system before and after the implementation of any remedial initiatives. Thus, the necessary

conditions for cost-effectiveness analysis may be created.
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The Russian experience demonstrates that the government have (possibly) recognized the
problem with self-reported indicators and abolished them completely in the most recent round of
changes of the system. The system, thus, was swung from one extreme to the other and
significant amount of locally generated data was abandoned. | believe that a more gradual
approach could be taken by reforming the incentives structure and evaluating the effectiveness of
step-by-step changes. The methods outlined in this section could facilitate a more informed,

rational and gradual approach to reform.

Conclusion

Quantitative findings suggest that the two strategies of data manipulation, identified based
on respondents’ accounts, may be responsible for a noticeable bias in trends of performance
indicators. The type of a principal-agent model most accurately describing the relation between
regional governments and supervising federal body seems to be associated with different patterns
in performance data. Self-reported indicators tend to be more stagnant over time but this is in
line with the “prudent bureaucrat” hypothesis. Evidence for “reckless manipulation™ is
inconclusive. Somewhat surprisingly it turned out that indicators report by Rosstat seem to be
affected by “prudent bureaucrat” manipulation — noticeable drop in small negative values
suggests that data were “massaged” upwards.

These interpretations of observed dynamics of indicators appear more plausible against the
background of overall scepticism towards the existing system of performance measurement.
Qualitative findings presented in the previous chapter showed that respondents did not see
instances of data manipulation as abnormal exceptions to the rule, but rather as the rule itself.
Their attitude cannot even be characterized as ambivalent, because there seemed little if any
condemnation of the practice of “painting” (or “drawing”) performance figures. It is as if lower
rank civil servants were united in their disrespect for the system and the top level officials did

not regard the system important enough to spend their time on improving its accuracy.
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The situation was not helped by the ever-growing number of indicators that were collected
and reported within the framework of the system. The number of indicators increased from just
over 40 when it was initially formulated by the president in 2007 to 325 in 2012 when the system
was discontinued. Such an avalanche of performance indicators meant that the system either had
to become too expensive in terms of time and resources, or ways of minimizing effort had to be
found. One of such ways was the “drawing” of performance figures that allowed civil servants to
save the hassle of actual collection and processing of performance data.

These considerations make it possible to give an explanation of the observed anomalies in
dynamics of performance indicators outlined in this chapter. Since quantitative results were
obtained on the sample covering the entire population (83 regions, 325 indicators, 5 years), it is
possible to generalize the findings beyond the boundaries of the initial selection of three regions.
The following chapter attempts to provide theoretical generalization and a set of possible causal

mechanisms that could explain the emergence of observed phenomena.
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CHAPTER 7. DISCUSSION

The findings presented above contribute to different streams of literature. First, there is the
discussion of types and methods of deliberate data manipulation in both public and private
sector. Second there is a wider discussion of unintended consequences of performance
measurement systems in general. Third, there is a more general discussion of incentives that
emerge in bureaucratic hierarchies and how these change or are changed by modern approaches
to public sector management. Then, fourth, there is the discussion in development literature on
home-grown versus imported policies in public administration. Finally, there is distinct literature
on Russian regional politics and public administration.

Smith (1995) identified 8 types of unintended consequences that result from introducing
formal performance measurement. Some of these are related to “real” managerial effects on
behaviour such as concentrating on measured aspects of a service at the expense of unmeasured
ones. Other unintended consequences are related solely to data generation process: performance
may be misrepresented in various ways. However, these assertions tend to be supported
exclusively by anecdotal evidence. Quantitative methods are rarely employed to demonstrate the
scope and pervasiveness of data manipulation. Partly this is due to the difficulty of separating
effects of deliberate data manipulation from effects of other factors. | suggest that the system of
performance measurement that operated in Russian regional governments between 2007 and
2011 allows for quantitative analysis because of some of its unique features: 1) public
availability of the data; 2) existence of clearly definable groups of reporting agencies with
varying incentives to manipulate the data; 3) no provisions for routine formal audit; 4) no
provisions for formal sanctions for data manipulation; 5) the “hermetic” nature of modern
Russian bureaucracy that insulates it from public scrutiny and largely from political interference

at local and regional levels.
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Limitation of the research
Qualitative study

The study is limited in its generalizability. The number of interviewees (25) and the
number of regions (three) is limiting. The number of respondents was sufficient to reach the
saturation point of in-depth interviews, but a larger number of respondents from a more diverse
selection of regions could provide further findings (for example, other strategies of data
manipulation could be discovered). Similarly, the fact that respondents were selected mainly
from middle level civil servants could generate a bias. A more diverse selection of respondents

could generate additional insights.

Quantitative study

The methods used during the quantitative stage also have their limitations. Observed
irregularities in distribution of performance data could be the result of some inherent difference
between public services. The main difficulty here is separation of the results of data
manipulation and honest efforts at improving performance. Although an attempt was made
during the survey of municipalities to tackle this limitation, it remains questionable whether the
effects of cheating can be separated from natural trends in the data.

The main weakness of the survey of municipalities was that respondents were given a set
of hypothetical situations to choose from. Since respondents were municipal workers it may be
problematic to generalize their answers to the regional context. Still it was the only practically

available opportunity of assessing trustworthiness of performance data.

A note on the unit of the analysis

Ludwig von Mises in his magnum opus Human Action advocated the use of the term
“praxeology” to speak about the science of human action. As far as I understand, his use of the
term may be understood to mean something like (to use a more widely used term)

phenomenology of human action. Praxeological knowledge is derived not from observing
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empirical data but from a priory reasoning about human action per se, abstracted from all
empirical contingent content. If my understanding of the term is correct, then we can apply
praxeological reasoning not only to economic phenomena as Mises did, but also to other spheres
of human action. Particularly, we can try to study systems of rewards and sanctions in
organisations using praxeological reasoning. It is beyond the scope of this study to develop this
approach, but it is useful to consider what seems to me the basic elements of praxeological
understanding.

Praxeologically (or phenomenologically) what is called “performance indicators” in the
UK is not the same entity (practice) that is called “performance indicators” in Russia. The
system of rewards and sanctions that creates the praxeological category “performance indicator”
is dissimilar in the two contexts. This difference stems from deep dissimilarities in all material
and ideal existence of civil servants in the two contexts. Wage rates relative to hours worked are
different, technological level is different, political system, economic situation, culture, language,
mentality, etc. are all different. To say then that two managerial tools are the same in the two
contexts is to say that they generate similar praxeological (or behavioural) responses from civil
servants in the two contexts. But this appears as impossibility, because merely giving a tool the
same name as that of its foreign prototype is not sufficient for shaping the network of practices
that gets attached to the tool. This may be illustrated by comparing the importance of informal
rules in the two countries.

In the public sector in Russia the practice of civil servants is in a very large portion
regulated by informal tacit rules of interaction. This is not to say that there are no informal tacit
rules in the British public sector, but I think that it would be hard to dispute the assertion that the
relative importance of formal rules is higher in Britain than it is in Russia. Moreover, informal
rules in Russian and in Britain are different. Therefore, any practice that is implemented in
Russia necessarily has to adapt to the network of tacit rules and norms of the public sector and
the culture in general. Russian culture has been described as “context rich” culture. In addition to

175



this Russia has a different political regime (it has been described as “Limit Access” regime in
contrast to “Open access” regimes in developed western democracies (North et al. 2009).
Moreover, politically Russia is a peculiar sort of hyper-centralized federation.

These differences mean that, if one attempts to implement two formally identical
practices (say, performance pay) in the two contexts, they would get embedded in two different
networks of practices and would be shaped by existing field (or plane) of practice. Despite
having two identical names and formal descriptions these two reforms would, from the very
start, exert different influence on individuals because they would operate through and by the
means of different praxeological categories. Attitudes towards them would be different on a
fundamental level of practice in general. Human action would be changed differently by these
two seemingly identical practices, because in reality they are not identical. It may be argued that
it is merely a difference in degree, not in kind. But | would argue that even if it is a difference in
degree (and it is disputed whether subjective feelings may have differences in degree, then the
accumulated effect of differences in degree in the rich network of practices would mean that the
new entity itself would generate different “praxeological gravity” and shape human action in a
different way. A metaphor may be used to illustrate this point. In physics, bodies that have large
mass change the curvature of space-time (they reshape the fabric of space-time continuum by
their gravitational field in such a way that other bodies change their trajectories of movement).
Similarly in human practice one practice may have large gravity and may shape the flow of other
practices. These practices include managerial, technical, political and other types of interactions
between government bodies, between different tiers of government, between individual civil
servants and between public sector organizations and wider groups of shareholders.

When a new practice emerges (say, a routine of publishing performance indicators) it is
akin to appearance of a new massive body in the space-time continuum. This new body gets

enveloped in the existing network of forces and simultaneously changes them and is affected by
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them. The resultant characteristic of the new state of rest depends both on the characteristics of
the new body and on the pre-existing characteristics of the network of forces.

It is dubious whether it is possible to strictly speak of “similar functions” performed by
two systems in different contexts. Empirically the appearance of functions may be similar, but
they praxeological content may be dissimilar and vice versa. So one needs to decide what one
means when talking about “similar functions”. Similar praxeological functions in Russia might
be performed by some different technocratic instruments (it has been argued, for example, that
the function of assessment of regional administrations is performed by electoral results of the
ruling party. Percentage of votes received by United Russia was used to evaluate the
performance of governors48. This “integral indicator” foreshadowed all formal evaluations and
performance management practices).

So it is hardly possible, strictly speaking, to compare system of Public Service Agreements
in Britain to PM systems in Russia, because they produce different praxeological effects, exist in
different contexts and get effected by different practices.

Thus, the selection of the unit of analysis is inherently problematic. Merely comparing two
systems with two similar names (“performance indicators”) is not satisfactory because under
similar names there exist two different networks of practices. One has to say that the unit of
analysis is the locus of practices that emerged when an attempt was made to introduce a system
with similar basic characteristics. This necessarily means that the borders of such unit need to be
blurry and somewhat ambiguous. Because of the interference of other practices and
imbeddedness in local context different elements may be included in the analysis. For example,
political systems is rarely discussed in managerial studies of performance management regimes
in western democracies. It would, however, be short-sighted to avoid discussing political
implications of the system of performance management in Russia where the structure of the

“vertical line of power” exerts its gravity on any managerial tool. In Russia governors were

*® Yakovlev A.A. 21.02.12 “Ne tot signal podali gubernatoram” (The wrong signal to governors)
http://slon.ru/russia/ne_tot signal podali_gubernatoram-749143.xhtml
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appointed between 2004 and 2012, and were elected before this period. It would be unwise to

ignore this fact in discussing the evolution of national performance management regime.

Theoretical generalization from the Russian case

As discussed above, Russian bureaucracy is less burdened with layers of checks and
balances than public bureaucracies of the Western world. It is less subordinated to the control of
civil society. When formal transparency is introduced in such a system it becomes accessible for
research without immediately losing its natural habits and character. | think it is, therefore,
appropriate to apply to the Russian case some of the theories of bureaucracy that were developed
in the second half of the XX century and have by now become classic. More recent
developments (such as new public governance, network governance etc.) seem less appropriate
because they emerged to tackle issues of public administration that appeared in developed
western democracies and have yet to take root in Russia. At the same time, findings of this
project may be of interest for practitioners in developing countries who may find them applicable
and theoretically appropriate for conditions of their countries.

The following theories are used for theoretical generalisation: theories of bureaucracy by
Gordon Tullock and Antony Downs, the model of administrative man by Herbert Simon and

Michel Foucault’s notion of normalisation.

The natural selection in the “vertical line of power” as a filter against honesty

The “vertical line of power” is a term coined by Vladimir Putin to refer to the highly
centralised structure of the executive branch of power. The creation of this vertical line of power
may be regarded as one of the achievements of the Putin era. This centralised structure may be
studied using classical theories of bureaucracy by such authors as Gordon Tullock and Antony
Downs. In his influential work on the theory of bureaucracy published in 1965, Gordon Tullock
(2005) used an analogy of a gaseous diffusion plant to illustrate the process of career selection in

any hierarchy based on merit. Individuals entering the system are continuously tested and either
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rise, fall or remain in place as a result of the test. Only those who systematically make decisions

in the interest of their career are likely to rise to the top:

Any political hierarchy in which personnel are selected for promotion by the system we
have designated "merit" will function in much the same way. People entering the
system are either a random selection or the result of a preliminary selection process.
Once they are in the system, they are confronted with a number of situations in which
they may either rise, remain in the same position, or fall. These "test" situations do not
necessarily refer to formal promotions in the bureaucratic hierarchy. There are usually
numerous smaller steps which prepare the way for formal promotion or demotion. The
obtaining of a good assignment, earning the confidence of your superiors, getting a
"good name around the office," all may be equated to the porous barriers of the
gaseous diffusion plant. (Tullock and Rowley 2005: 21)

Any individual in any system will continually be confronted with choices between
courses of action which will have at least some favourable effect on his chances and
others which are less desirable from that point of view, but which have other
advantages. Only the person who usually chooses in terms of his "career" will be likely
to rise to the top.(Tullock and Rowley 2005: 22)

Since people can adjust their behaviour to the rules of the game and since individual
objectives often differ from organizational objectives, such a system inevitably selects against
honest individuals and promotes those who always pursue the course of action that is favourable
for their personal advancement even at the detriment of organizational objectives:

It is impossible to design a system that will select against the man of relatively low
morals. This is because the intelligent but unscrupulous man will always assume the

morally proper course of action if, in fact, this should be the one that is the most likely
to be successful (Tullock and Rowley 2005: 26).

An “idealistic” individual who attempts to pursue “the general good” will find himself in a
disadvantage when confronted with a choice between two actions one of which is likely to bring
him a career promotion but is bad for the organization as a whole, and the other one which is in
true interests of the organization but is likely to hurt the individual. Thus, “any organizational
structure in which selection on a merit basis is employed is likely, at least to some extent, to

select against morality” (Tullock and Rowley 2005: 26).
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A “realistic” individual, who habitually chooses in his individual interests, may not

necessarily be aware of the damage he is inflicting:

It is always difficult to distinguish between "what is good for me" and "what is good."
The general good is never readily discernible. The "politician," the bureaucrat, who
makes no especial effort to keep these two categories distinct can quite genuinely
believe that a course of action which may appear cold-blooded and dishonest to the
outsider falls legitimately within his range of duty. (Tullock and Rowley 2005: 27)

In an ideal organization one never has to choose between “what is good for me” and “what
is good”. It is unlikely, however, that his situation is common:
In the ideally efficient organization, then, the man dominated by ambition would find
himself taking the same courses of action as an idealist simply because such procedure
would be the most effective for him in achieving the personal goals that he seeks. At
the other extreme, an organization may be so badly designed that an idealist may find
it necessary to take an almost completely opportunistic position because only in this
manner can his ideals be served. The idealist, in such cases, may find that only by
taking the course of action that will advance his own career can he remain in the

organization and advance to a position where he can hope to influence events. This is
administrative organization at its worst (Tullock and Rowley 2005: 24)

The general “moral level” of those bureaucrats who have reached the top layers in such
a structure will tend to be relatively low”. (Tullock and Rowley, 2005:25)

The public sector is known to be the place where one inevitably faces such dilemmas.
Thus, naturally moral people may prefer to avoid public sector employment deliberately. A
mechanism of negative self-selection is then set in motion. As a result, “few people expect career
civil servants to act contrary to their own interests” (Tullock and Rowley 2005, 27).

In Russia the situation may be exacerbated by the dominance of informal rules, ambiguity
in criteria for career promotion (Yakovlev 2010, 24), high turn-over and low organisational
loyalty (Gimpelson, Magun, and Brym 2009).

A recent survey of civil servants*® found that over 73% of civil servants think that the most

relevant criteria of career promotion is the disposition of their immediate supervisor® and a large

* http://cinst.hse.ru/contract (publications forthcomming)
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proportion of civil servants find criteria of career growth unclear and unpredictable (for a
detailed analysis of the system of promotions and entry selection in the Russian public sector see
(Gimpelson et al. 2009)) .

It is, therefore, reasonable to expect that any ambitions civil servant, when confronted with
the choice of whether to manipulate the data would choose to please his immediate supervisor by
showing figures that show him and his department in a more favourable light. Since the criteria
of career promotion are unclear and all depends on the discretion of supervisors, it is rational to
try to portray a good image “just in case”:

The paradox is that if one tries to introduce formal indicators without clearly defining
their role and status, a system of informal incentives spontaneously emerges (including

the desire to get noticed, etc.). The resulting effect of such indicators on the system is
hard to predict, account for and correct. (Jakobson 2006, 19)

The system of incentives tied to performance reporting was unclear. Apart from formal
grants to top performing regions, which respondents considered a minor decorative feature, the
system lacked defined rewards and sanctions. However, it was implemented in the context where
informal rules were paramount and, thus, it became affected by traditional bureaucratic
careerism.

When facing with a choice of whether to report a discovery of unrealistically inflated
figures (perhaps, done by his predecessor or by another agency), it would take exceptionally
courage and moral fibre to blow the whistle and call for an investigation. One who decides to

uncover such manipulations may expect his career prospects to be worsened>*.

*® One of the questions read: “Who, do you think, is in the position to most accurately judge the results
and quality of your work?”. Responses: 73% immediate supervisor; 25% the head of department.
Another question: “How clear and predictable are the criteria of career growth in the civil service?”
Responses: clear and predictable — 19%, all depends on the immediate supervisor — 24%, all depends on
the head of department — 21%, criteria are unclear and unpredictable — 19%, do not know — 17%.
> An old Turkish joke illustrates the point well: “Once a long-serving head of province suddenly died and
a young inexperienced official was appointed to replace him. Soon an order came from Istanbul to
provide an updated report on the number of trees growing in the jurisdiction. The official duly sent his
staff to count the number of trees and reported the number to his superiors. After some time an urgent
request came back from Istanbul, it read: “Immediately explain why half of all the trees in your province
disappeared?!”
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If this situation is present, the system may become self-destructing in the long run:

...the barriers act so as to select by criteria that are not only irrelevant from the
standpoint of the designers, but which will, in the future, result in even poorer
performance and selection.(Tullock and Rowley 2005: 24)

If civil servants are in a position to manipulate data unchecked, the whole edifice of
performance management built on these data becomes shaky as the data increasingly detaches
from reality.

It is not certain how far the data diverged from reality as a result of deliberate
manipulation, but it is informative to consider the fact that in 2012 the system of performance
measurement in Russia was radically changed. Out of 325 indicators only 60 remained and out
of these 60 not a single indicator was to be self-reported by the regional administrations.

It appears that the presidential administration learned the lesson and discontinued the bulk
of indicators that became largely meaningless. One factor of this could be the two data
manipulation strategies outlined above.

In addition to Tullock’s theory of negative selection another theoretical perspective may be
employed to explain the use of “prudent” manipulation strategy. This strategy, presumably was
associated with the desire of civil servant to 1) keep a low profile; and 2) minimize efforts and
labour spent on performance reporting. Both desires are accounted for by the model of
“administrative man” proposed by Herbert Simon and the notion of “normalisation” elaborated

by Michel Foucault.

Linking data manipulation strategies to bureaucratic personality types

The results may be theoretically generalised using the theory of bureaucratic personality
types developed by Antony Downs (1967:85). Downs identified two types of motives making up
bureaucrats’ “utility functions”: self-interest and altruistic (broader) motives. Self-interested

motives include power, money income, prestige, convenience and security. Broader motives
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include personal loyalty, “mission-commitment”, pride in proficient performance of work and
desire to serve “the public interest”.

Using this typology of motives Downs defined five bureaucratic personality types: two
“purely self-interested” and three “mixed-motive” types (Downs 1967, 88). The two self-
interested types — climbers and conservers — fit well with the two observed strategies of data
manipulation (Table 23). Presumably, data manipulation strategies used by bureaucrats driven by

broader motives would be more subtle, context-specific and difficult to identify.

Table 23. Personality types of bureaucrats adapted from (Downs, 1967, p.88)

Personality | Dominating Comment
type motives

Purely self-interested officials

Climbers power, income,
and prestige

Conservers | convenience and | In contrast to climbers, conservers seek merely to retain the
security amount of power, income, and prestige they already have,
rather than to maximize them.

Bureaucrats belonging to different personality types, according to Downs, have different
value systems and rank their motives differently. This difference may result in resorting to
different courses of action when an opportunity comes to engage in data manipulation.

Conservers would aim at minimising risks and maintaining status quo. They would prefer
to play safe by resorting to the “prudent bureaucrat” strategy. It is prudent from a conserver’s
point of view to avoid consistent inflation of performance figures. A conserver is motivated by
the desire for maximum long-term security and minimum inconvenience. Thus, it is preferable
for him to be inconspicuous. Any above-the-average as well as below-the-average performance
is risky as it may attract superior’s attention.

Climbers, on the other hand, would aim at maximizing their career prospects, by showing
their agencies’ performance in favourable light no matter the risk of sanctions. If faced with the

same situation, they are likely to engage in deliberate inflation of their performance figures
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following the “reckless” manipulation strategy. This is likely to lead to severe penalties if found,
but, if one is successfully in concealing this fraud, one may earn a promotion or obtain other
perks.

Downs’s theory of bureaucratic personality types may be usefully applied to a wide range
of organisational contexts. If there is a link between a bureaucrat’s personality type and a
strategy of data manipulation he/she prefers then potential manipulations can be productively
predicted from the knowledge of prevailing mentality in a given organisational context. And,
vice versa, the information about the dominant strategy of data manipulation may be useful in
diagnosing the dominant type of mentality in an organisation. It appears that in the Russian case
prudent manipulation was more widespread. It was especially pronounced in the set of indicators
not linked to grants.

Tullock’s theory of negative selection in hierarchies and Downs’ typology of bureaucrats
are particularly relevant for the Russian case. Indeed, the Russian public sector is facing
important ethical challenges:

The Russian Federation is currently in transition from an ideologically driven society

based on social class to one in which ethics are based on individualistic and civic
principles. (Barabashev and Straussman 2007: 380)

In such transition ethical safeguards are temporally weakened and the problems of ethics
and morality are exacerbated:
Thus, ethical safeguards, which are supposed to prevent antisocial, professional
behaviours and corruption, are either weakened or absent. They have been replaced by
short-term self-interest incentives. The new mechanisms of the merit-based system are
only beginning to be realized in Russia. Presently, the Russian bureaucracy lacks unity

because personal interests dominate the public interest. (Barabashev and Straussman
2007: 380)

In this context data manipulation in personal self-interest is more likely than in the contexts with
strong established values of public sector honesty and integrity. Indeed, this view is shared by

Russian politicians:
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President Putin described the Russian bureaucracy as a closed and haughty caste
system that sees public service as a kind of business rather than as an institution
responsible for serving the citizenry.(Barabashev and Straussman 2007: 376)

Linking data manipulation strategies to types of performance measurement regimes

Hood (2007b) offers a typology of performance measurement regimes. He classified
performance measurement regimes into target, ranking and intelligence systems. Target systems
aim at aggressively driving change by setting minimum standards or aspirational quantifiable
goals and establishing sanctions and rewards. Ranking systems use league tables to identify
winners and losers and apply appropriate measures. Intelligence systems aim at providing
background information to facilitate learning without added pressure of formal targets and
rankings.

From this perspective, the Russian system of regional performance measurement may be
characterized as a hybrid system of intelligence and ranking indicators. Within one framework
some indicators were formally used for ranking, others were only reported for intelligence
purposes. Grants were allocated on the basis of the league table to top 10 performing regions
(league tables were calculated using 63 selected indicators, these indicators were included in the
formula for federal grants).

In the previous chapter it was demonstrated that among indicators included in the league
table, signs of “reckless” manipulation were observable. In contrast, indicators not included in
the grant formula were exhibiting a different trend - the dynamics in accord with the “prudent”
manipulation strategy. This may indicate that “prudent” manipulation is a characteristic feature
of intelligence indicators. They do not provide sufficient incentives for civil servants to engage
in ambitious manipulation. These intelligence indicators are labour-optimised and “drawn”
(made up) to conform to the “prudent” trend.

A further complication in applying Hood’s typology to actual practice is related to the

predominantly informal nature of incentives in the Russia civil service. When classifying
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performance regimes into target, ranking and intelligence one cannot simply look at the
officially declared mechanisms of linking performance to rewards and sanction. Informal
rewards and sanctions have to be considered as well. If an indicator is officially regarded as an
intelligence indicator in policy documents, it does not mean that it is regarded similarly by
governors or other civil servants. Lower level civil servants may still engage in data
manipulation driven by informal incentives to be recognized by their superiors.

It is hard to single out a particular example, because higher-than-average growth of an
indicator does not automatically mean that this indicator is being manipulated. It should be
noted, however, that, despite not being included in the formula for grants, all indicators related to
sport demonstrated outstanding growth in the period between 2007 and 2011. In the run up to the
2014 winter Olympic games the sphere of sport received increased attention. This could create
additional informal incentives to drive these indicators upwards. At least some portion of this
effect may be the result of upward manipulation.

One of these indicators deserves particular attention: “The number of people taking part in
organized sport events”. One respondent from a Siberian region (lower-middle tier civil servant,
vedushiy specialist) told the following story:

In our district we had to organize free outdoor aerobics sessions for citizens to attend.
They were scheduled to take place each week on Tuesday at 2pm at our local stadium.
Naturally, no people came. But they had to show to the journalists that the attendance
was high, so they could include it into an official report and broadcast it in the news. So
they commanded us (civil servants) to come to these 1-hour long aerobics sessions so
that the journalists could film a crowd of sports enthusiasts. And we had to attend

because they said that they would check attendance and reprimand those who would
be absent.

This example indicates that informal incentives could be as (if not more) powerful than
formalised rewards. Besides, if it is accurate that at the federal level the system of indicators was

chiefly used to provide the president with a bargaining advantage in his negotiations with
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governors52, then the distinction between “ranking” and “intelligence” indicators becomes even
more blurred. The president could discretionary choose an indicator from the set of 325 titles and
pick it to reproach the governor for poor performance. In this case all indicators become, in a
sense, ranking indicators. So the difference between types of indicators becomes one of degree,
not of kind. Indicators included in league tables are more likely to attract attention of the
superior, but other indicator also may be under pressure to be manipulated.

Informal incentives may intensify the theoretically predicted effect of negative selection

against honesty in bureaucratic hierarchies. This effect is discussed in the following section.

Performance reporting as “bureaucratic panopticon”

In his book “Discipline and punish” Michel Foucault used a metaphor of a “panopticon”
to analyse the nature of power relations in modern society (Foucault 1977). Panopticon was a
“perfect prison” conceived of by an 18" century English philosopher Jeremy Bentham. This
prison was designed as a circular structure with a watch tower in the middle and cells arranged
around it in such a way that at any given moment the watchman could observe the prisoners, but
the prisoners were not able to tell whether they were being observed. A prisoner would have to
constantly monitor his behaviour as if he was being constantly watched. The beauty of the
system was in the fact that it made it unnecessary for there to be a watchman at all. Foucault
used this metaphor to illustrate his notion of “normalization” — the process by which individuals
in modern society are made to conform to dominant norms. Modern technology creates a
situation in which individuals are aware of the possibility of being under constant surveillance

and, thus, they internalize conformity.

>2 Refer to the discussion of the psychological effect of indicators in Chapter 5 (qualitative results). A federal civil
servant with thorough experience of the system observed:
The only real reasonable function of this system is that it allows us to provide the president with
an analytical brief when he is meeting a governor. So that the president can look at the table
with performance figures and ask the governor “Why is the value of this indicator 5 in your
region, while in other regions it is 8?”. This is important, because it allows the discussion to
begin. Then the governor has to respond and defend himself and so on. But functionally, there is
nothing.
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This metaphor may be fruitfully applied to the system of performance reporting in Russia
that seemed at the first glance an empty bureaucratic exercise. Regional governors were required
to send their performance reports to the national government (Ministry of regional development
and the presidential administration). They perceived the danger (real of illusory) of getting
unwelcome attention if their performance figures deviated too strongly from the trend that they
perceived as normal (or thought that the central government would perceive as normal). Both
unexpected rapid growth and a sharp decline in performance figures could lead to unwanted
scrutiny by the central authority. Thus, the most prudent way of keeping a low profile was to
normalize performance figures to conform to the perceived normal trend even in the absence of
formal instructions or incentives to do so.

A strong tradition of informal relationships within bureaucratic hierarchy in Russia could
have magnified the effect of this normalization stimulus, but it is, | believe, common to any
bureaucratic system of reporting. It is consistent with this interpretation that the system of
reporting that existed in Russia at the time had very weak formal incentives to improve
performance figures. Respondents were unable to give an example of formal sanctions for bad
performance.

This interpretation of motives behind data manipulation links well with the model of
“administrative man” developed by 1978 Nobel Prize laureate in Economics Herbert Simon.
Among Simon’s many contributions is the development of the theory of “bounded rationality”.
His “administrative man” (in contrast to the “economic man” of classical economic theory) has a
limited ability to process information and a limited “focus of attention” (Simon 1954). For
instance, a supervisor can at any one moment monitor only a small portion of his subordinates’
activities. Being aware of this, the majority of subordinates try not to attract their superior’s
attention by behaving “normally” and staying “under the radar”. It is only when some unusual
activity is noticed does a supervisor begin to investigate more thoroughly and directs his focus of
attention toward some particular activity.
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I believe that by fusing Foucault’s theory of normalization and Simon’s model of
administrative man one gets a productive interpretation of the phenomenon of “prudent” data
manipulation. Civil servants in the process of formal performance reporting attempt to stay out
of their superior’s focus of attention by reporting “normal” performance data. The relationship
between a reporting agent and his supervisor is somewhat akin to the relationship between Frodo
and the Eye of Sauron in The Lord of the Rings. One can get away with practically anything as
long as one does not attract the scrutinizing gaze.

This interpretation explains the presence of “prudent” strategy in the Russian case. In
addition to negativity bias traditional to the public sector, this suggests a certain “attention
aversion” that characterizes internal bureaucratic relations. It seems likely that such attitude is
shared by many hierarchical systems, both public and private. Bureaucratic transparency may
render effects of such attitude quantifiable. Efforts to be inconspicuous, if taken systematically

by a large proportion of reporting agents, produce a distortion that becomes itself conspicuous.

Hermetic bureaucracy as a natural laboratory

The data provided by Russian national performance dataset, has some strong advantages
from academic point of view. The data were collected by different agencies creating nearly
“natural experiment” conditions and allowing to delineate the effect of varying types of
principal-agent relations on reported data.

The system created favourable conditions for the observation of strategic behaviour of
bureaucrats. Longenecker and Ludwig (1990:968) argue that, in order for fairness and accuracy
to be expected from reporting agents, a performance measurement system has to satisfy a
number of criteria. These criteria include a sound procedure of reporting that does not impose
unnecessary costs on participating managers; adequate training ensuring that people understand
how and why the system operates; leadership from above demonstrating that performance data
are taken seriously; and an appropriate auditing procedure to insure overall integrity of the

process. It became evident during the interviews that none of these conditions was met in the
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implementation of this particular system®®. Thus, the system may be said to have failed to create
necessary conditions for fairness. This is a drawback from the point of view of organisational
design, but an advantage from the point of view of data manipulation research as it made the
occurrence of data manipulation practices more likely.

Another reason why the Russian case may be considered exemplary is the relatively high
degree to which the Russian system of civil service is insulated from external scrutiny. The
Russian “bureaucratic leviathan” (Shinar 2012) has a life of its own. Neither the civil society, nor
politicians have been able to establish effective control over public sector bureaucrats. This is
generally considered a great flaw of the Russian system of civil service, but it is an advantage for
academic research of bureaucracy as it allows one to observe pure bureaucratic behaviour,
untarnished by interventions of other systems.

If this interpretation fairly reflects the nature of the system, then performance data
produced by it may be seen as largely symbolic and only indirectly linked to reality. The data
certainly reflect something, but this something may be not organizational performance, but rather

traces of bureaucratic survival strategies of individuals and organizations.

Characterizing Russian regional context

How, then, can we characterize organizational culture surrounding performance
measurement in Russian regional governments? Based on our findings we can conclude that 1)
performance management reforms were nominally an important part of administrative reform,
but in practice “bobbed on the surface” of the organizational life; 2) the type of transparency
introduced by the national system of performance measurement may be classified as
“bureaucratic”; 3) the system combined intelligence and ranking regimes, but due to spontaneous

informal incentives some indicators were treated as if they were all ranking; 3) in relation to

> Respondents were very critical about the implementation process, particularly the lack of feedback and
consultations. One respondent remarked: “[the authors of the reform] must have taken these indicators from
Europe, changed them a bit to correspond to Russian reality and rolled them out. And that was it. Now we must
work with them, whether we like them or not”.

190



performance measurement organizational culture may be classified as “fatalist”, indicators were
imposed by centre and never became “owned” by regional civil servants. Regions minimized
costs of compliance by insulating most departments from the routine of performance reporting
and concentrating performance management staff within one department (frequently a
department of the Ministry of economic development). Most staff were not involved in
performance management exercises. Indicators were selected without explicit assessment of the
type of function that were to be measured. Thus, no distinction between canonical and non-
canonical practices was made. In many cases output measures were assigned to tasks that are
hardly measurable (in health or sport).

Alienation of staff from the system of performance measurement was pronounced,
feedback was non-existent and understanding of the baseline was low. The implementation of
performance measurement was not accompanied by managerial devolution. In many instances it
was the other way around. Standardization and administrative regulation of most practices in the
last 10 years contributed to turning regional ministries from managers to administrators of

federal programmes.

Administrative values and appropriate reform toolkit

In this section | attempt to fuse two typologies to explain the fact that performance
measurement failed to take deep roots in the Russian public sector. First | look at Michael
Barber’s typology of public sector reform styles that shows what reform instruments are
appropriate for different stages of reforming public services. Second, | look at Christopher
Hood’s typology of administrative values that orders different reforms according to a hierarchy
of public sector values. By bringing together these two typologies | show that performance
measurement could not take deep roots in the Russian public sector because it was implemented
in the context where fundamental “capital base” of public sector values was not yet in place.

Barber (2007:238) identifies four levels of the quality of public services: awful, adequate,

good, great. These four levels of quality correspond to four types of client attitudes: exiting,
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grumbling, staying, committing (Figure 31). According to Barber, the aim of public policies is to
increase the level of quality of civil services until they may be ranked as “great”. This was the
task of the Prime Minister Delivery Unit under Tony Blair. In order to achieve this change, it
was important to engage both citizens and civil servants. It is futile to rely on citizen
participation in improvement of “awful” services: clients try to avoid using such services.
Similarly, it is useless to try to engage civil servants in service improvement if basic conditions
of service delivery are not met. Barber suggested a typology of methods or public service

reforms that correspond to different levels of quality of public services.

Committing

/

Staying

Grumbling

Exiting

Adequate| Good Great

Figure 31. Public sentiment towards the quality of public services (Barber, 2007:238).

Typology of methods of reform
Barber identifies three methods of public sector reform: “command-and-control”, “quasi-

markets” and “devolution and transparency” (Figure 32):

Command-and control

The most effective method of bringing the quality of public services up from awful to
adequate is through strict centralized control. This method allows for rapid improvement of

failing services and brings noticeable results quickly. A typical example of the use of this
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method is the military. Characteristics of this method are: regulation, personal responsibility of
administrators and strict hierarchy. This may be called a “militarist” approach to reform.
Elements of militarism allow for quick build-up of lambda-values of resilience and reliability.
This method has its upper limit: it is impossible to reach “good” and “great” quality through
direct command-and-control:

«...command-and-control cannot deliver 'good' or ‘great' for... 'You cannot mandate
greatness; it has to be unleashed.'» Barber (2007:337).

This method of reform is unsustainable: as soon as pressure is removed, the service
relapses. Sustained attention of the central authority is required to maintain the process of
reform. It may require the use of “manual control” if some of the aspects of a service are failing.
Agents have no incentives for initiative. Initiative comes from the top and agents are reduced to
mere administrators. Agents’ initiative is, however, a valuable resource that may be tapped into.
It is made possible by the two other methods: “quasi-markets” and “devolution and

transparency” (Barber, 2007:337).
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Figure 32. The typology of methods of public sector reform. Barber (2007:336)

Quasi-markets

The second method of reform that allows to unleash the energy of self-monitoring agents is
termed by Barber as “quasi-markets”. This method aims at initiating the process of improvement
through competition among agents. The ultimate goal is to move from unsustainable enforced

improvement to sustainable development:

Innovation should come from self-sustaining systems.
Tony Blair, cited in Barber (2007:337)
Quasi-markets may be created through giving greater freedom of choice to clients and
stimulating competition among service providers. Reform may be driven by this method when
clients stop avoiding the failing service and start actively using it because its quality becomes
acceptable to them. When this happens, clients may be engaged in sustained service
improvement. Similarly, competition among service providers is only possible when they are

interested in attracting more clients. In the private sector profit provides the motivation for
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service providers. In the public sector motivation may be created through the system of
performance management: rewards, rankings and sanctions may be used to create quasi-markets.
Barber lists a number of pre-requisites for this method: clients need to have choice, there should
be independent service providers, there should be some variation in quality of services.
Education and health services are examples. League tables are among the instruments of setting
up quasi-markets, other instruments include educational vouchers, leading service providers may
be rewarded and given greater managerial autonomy. Barber (2007:338) emphasizes the
importance of government regulation to prevent undesirable effects such as growing

differentiation among service providers

Devolution and transparency

The third method is termed “devolution and transparency”. This method may be used
when conditions do not allow for the establishment of quasi-markets. It may not be possible to
allow clients to choose service providers (as in the case with policing). In this case competition
may be created artificially through a number of performance measures and publication of
rankings and league tables. Transparency is achieved through performance measurement. Good
performance may be rewarded by greater devolution. This method combines centralized target-
setting with devolved managerial discretion. According to Barber (2007:339) this method was

effectively used in New York police and in British prisons.

Combining methods of reform

Barber (2007:339) notes that all three methods may be combined and used together. For
example a school may be either subjected to direct command-and-control or devolution
depending on its performance and “maturity”. Parents may be given vouchers to allow them to
choose schools for their children, while the school management may be given discretion to spend
money with relative autonomy. At the same time, exam results may be published in league tables

leading to rewards or sanctions. So all three methods may be combined.
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Matching administrative values to methods of reform
The hierarchy of administrative values (Figure 8) (Hood, 1991) and the triad of reform

methods (Figure 32) (Barber, 2007) may be matched (See matching colour on Figure 33).

Devolution
and
Transparency

Command
and Control

Quasi-markets

X ) ) Service quality
Strateglc direction

Figure 33. Matching reform methods and administrative values.

Command and control is effective in promoting lambda-values of resilience and reliability
and promoting dependable service provision. If this is the aim, then considerations of economy
and transparency play an insignificant role. When minimal conditions of a dependable service
provision are met, further improvement becomes possible. It is futile to try to promote public
sector ethics and transparency when a service is struggling to deliver altogether because of crises
and failures. Only a working mechanism can be improved. Established lambda-values are a
necessary but not sufficient condition for service improvement.

The second key condition for using more sophisticated methods of reform is the
established base of theta-values: integrity, transparency, ethics and the rule of law. The two

remaining methods require managerial discretion to be shifted away from the supervising
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authority. Local managers should be given discretion over their budgets. It is assumed that
established theta-values ensure that money is spent in the interest of the public. Increased
autonomy would unleash local initiative and kick-start the process of self-improvement. If theta-
values are not yet established, increased discretion may lead to adverse consequences: rent-
seeking and corruption.

The two methods (quasi-markets and devolution and transparency) focus on promoting
sigma-values of economy, efficiency and effectiveness, while taking the capital base of lambda-
and theta-values for granted. Both methods rely on competition between service providers to
ensure sustained improvement. Hood (1991) warns that over-reliance on competition may
undermine the capital base of traditional values. Excessive borrowing of private sector
management practices may erode traditional values of “militarized” bureaucracy and render it
incapable of performing its tasks. Unintended consequences may cause overall performance to
drop.

In the study respondents who had first-hand experience with designing the performance
measurement reform package a number of times used the expression “navodit’ poryadok™ (to
sort things out, to establish basic order) referring to the original aim of the performance
measurement movement. This is clearly a case of attempting to build lambda-values with a
command-and-control methods to bring service provision from awful to adequate. This may
partially explain why from the initial package of the Administrative reform most significant
amount of resources was spent on “administrative regulations” - standardization and procedure-
control tools that assigned formal descriptions to public services. Managerial devolution (a tool
of promoting sigma-values), never appeared on official agenda. The time was right for
improvement of lambda-values of basic sustainability, reliance and resilience. Sigma-values of

economy and local initiative were premature.
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Administrative values in the Russian case

The lack of transparency is perhaps the most important legacy of the Soviet era that
continues to beguile the Russian public service and its reformers.(Barabashev and
Straussman 2007: 376)

In the Russian case it appears that public sector reforms have not yet reached the stage
where measures promoting sigma-values are timely. A number of times top-level respondents
from among those with first-hand experience of designing the reforms mentioned that the chief
aim of reforms was to ensure basic order in inter-governmental relations (navesti poryadok). It
seems that this was the aim when first DRONDs were implemented in 2004. According to
Hood’s scheme it is logical that no devolution was used at this stage as more “militaristic”
measures were more appropriate.

Perhaps, performance measurement in Russia was implemented ahead of its time.
Currently, it seems that most attention of public sector managers is drawn to the transparency of
the reforms (Open Government, open data, transparent budgets, etc.). These are initiatives aimed
at building theta-values according to Hood’s scheme. Perhaps, later the time will come for a
sigma-values reforms such as managerial devolution accompanied by robust performance
management regimes. However, it may take a lot of efforts to change the existing transparency-
averse culture of the public sector largely because of Soviet legacy:

Soviet bureaucrat’s job was to implement and even predict the leadership’s demands
and to follow the party guidelines, but never to work directly in the interest of citizens
— a bourgeois concept, at best. This lack of transparency, endemic to Leninist systems,

carried over to Russia after 1991 and has been slow to change. (Barabashev and
Straussman 2007: 376)

In contrast, reforms aimed at promoting lambda-values of reliability and dependability of
services seem to take root in the Russian environment. This focus on essential functions of
governance is necessary to rebuild the public sector after the collapse of the Soviet regime:

Any post-Soviet strategy of political- economic development . . . would have to aim as a

necessary precondition of success at establishing and maintaining a system of public
administration, including a civil service, that would enable the state to perform the
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essential functions of governance (Lynch 2005, 83 cited in Barabashev and Straussman
(2007: 381)).

Administrative values: deficit of theta-values

The way performance indicators came to be used in the Russian public sector may be
interpreted as a manifestation of the fact that the “capital base” of lambda and theta values was
insufficiently developed. The atmosphere of public sector honesty is a prerequisite for reforms
addressing issues of efficiency and effectiveness. It is hard to muster solid evidence of this fact,
but | believe that the sum of evidence presented in this work provides at least some support for
this assertion. The way performance indicators are used in the Russian public sector suggests that
they have been implemented in an environment where honesty and desire to serve the public
good is still yet to be developed. Further evidence of this fact may be discerned in the results of
the realization of 2006-2011 administrative reform. As outlined above (see above:
Administrative reform package: contradictory intentions) the reform package included a wide
variety of elements. “Administrative regulation” was the element that received most publicity
and awareness. This part of reform package aimed at establishing a rigorous process of control
over public sector organisations. Administrative regulation and standardization remain the
leitmotiv of modern reform efforts. Needless to say, thorough standardization and process-
control are at odds with managerial autonomy and devolution of managerial discretion. These
latter elements are integral part of western-style performance management. Therefore, there is a
inherent contradiction between real performance management and real top-down standardization.
This contradiction is not unique to Russia.

Hood (1995) observed that, once fully implemented, the ideas of NPM, including
performance management and managerialism, manifest their weaknesses. As with many other
things, it appears that in this case, too, the best way of undoing is overdoing. Unchallenged
ideological dominance of NPM has in many cases brought about “the self-censorship effects of
[its] cultural hegemony: compliance, caution and risk avoidance in the interests of survival.”

(Barrett, 2004, p.259).
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On the practical side, the “mixed-salad” approach of NPM, whereby managerial techniques
borrowed from different frameworks are combined to provide the synergy and offset weaknesses
of each technique, results in “mutual repulsion” between the elements (Hood, 1995, p.110).
Indeed, in discussing NPM one frequently sees mutually exclusive concepts blended together —
decentralisation and centrally imposed targets, coordination and competition, power to manage
and accountability.

Moreover, when thoroughly followed to their extremes, NPM policy recipes tend to turn
into “fatal remedies” (Hood, 1995, p.112). Side-effects accumulate and unintended consequences
manifest themselves strongly.

It appears that in the Russian case centralisation, standardization and process control ended
up making most of the “salad” with only occasional and decorative sprinkles of genuine
performance management. Negative selection (both entry-level and through promotions in the
hierarchy) may have contributed to the erosion of theta-values in the Russian public sector. If
this has been the case, then performance management reforms could not avoid the deforming
pressure. They had to be sculptured to fit into the framework of military-style centralised
bureaucracy with the dominance of self-interested motives, compliance culture and risk-
aversion. Instead of helping to change these features PM may have contributed to their
entrenchment. Formal decorative use of proper lexicon provided by PM could help disguise the

reality of rent-seeking bureaucracy.

Performance indicators as a tool of cooperation

It is difficult, sometimes impossible, for one man to coordinate his own actions so
that these lead to the accomplishment of a desired goal. Such coordination should
not be expected from a group composed of several separate individuals. ...
Coordination will always be much less perfect. Administrative organizations cannot
be assigned tasks that require perfect coordination, or even some approximation of

this (Tullock 2005: 163).
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Many of the aims that public sector organisations work to achieve are a result of the work
of multiple agencies. Establishing the contribution of an individual organisation may not be
possible or feasible. If an aim can only be achieved by multiple agencies in cooperation, they
need to coordinate their efforts. Performance management systems can be instrumental in
promoting both vertical and horizontal cooperation. Vertical (centralized) cooperation may be
promoted through the system of cascading objectives that enable many organisations to work on
achieving a shared higher level objective. Potentially, they can also promote horizontal
cooperation by allowing different agencies to ‘“speak the same language” and monitor
cooperative efforts.

Horizontal cooperation - is one of the most widely discussed topics in modern studies of
government: New public management (D. Osborne and Gaebler 1993) is being replaced by New
public governance (S. P. Osborne 2010) and Network governance (Bogason and Zglner 2007; C.
Jones et al. 1997; O'Toole 1997).

Imperial (2005) notes that the task of facilitating interagency cooperation is a difficult one
and requires a comprehensive approach. The likelihood of successful cooperation is influenced
by such factors as the personality of the leader, the procedures of budgeting, planning, human
resource management and procurement. Particular importance is attached to the degree of trust
between the partners: “cooperation - is an advanced management method "(Imperial 2005: 308).

One Important factor of successful cooperation is more or less even distribution of
resources between organizations. If resources are distributed without obvious imbalances, the
conditions for horizontal cooperation are favourable. If resources are concentrated in a single
organization, its bargaining power is disproportionate, and it is difficult for other partners to
ensure a “win-win” mode of cooperation (Imperial 2005: 309).

Cooperation can be achieved by the means of either centralized or decentralized

mechanisms (Bardach 2001). Recent studies show that cooperation on the basis of decentralized
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mechanisms (networks, horizontal interactions) may be more effective and sustainable than
forced cooperation, imposed from above (Imperial 2005).

Mechanisms of decentralized (or polycentric) cooperation have received significant
attention of scholars in recent years, as evidenced by the award of the 2009 Nobel Prize in
economics to Elinor Ostrom, whose research focused on problems of collective action and
horizontal cooperation.

Imperial (2005) has shown that, although centralized coordination creates more transparent
control mechanisms, it can be inferior to decentralized coordination in effectiveness. Transaction
costs of using a central coordinating agency may be higher, and a number of indirect benefits
from cooperation are foregone. Such benefits include knowledge sharing, generation of social
capital, increased trust between partners, strengthened morale and greater initiative. In addition,
horizontal cooperation can promote innovation and facilitate dissemination of best practices
(Ostrom 1990, 1998; Ostrom et al. 1999; Rogers 1996).

But, perhaps, the most important conclusion that can be drawn from the literature on
polycentric cooperation is that forced cooperation under central supervision is not sustainable.
Once central supervision is withdrawn, cooperation ceases. Horizontal network cooperation, on
the other hand, may become self-sustaining if certain conditions are present (Dietz et al. 2003;
Kuzminov and Yudkevich 2010; Ostrom 1999).

Horizontal cooperation provides an alternative mechanism for collective action, but its
applicability is limited to areas where there is a possibility of mutual benefit. In cases where
there is a conflict of interest, centralized coordination may be more appropriate.

Interdepartmental interaction fits into the framework of the theory of collective action
(Hardin 1968; Olson 1971; Ostrom 1999). A situation in which agencies work together to
improve one or several performance indicators is similar to that in which individuals embark on
a collective undertaking. Costs are incurred by one institution but benefits are shared by all, so
that a free-rider problem arises.
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Olson (1971) argues that a collective action will not take place unless participants take
personalized interest in the success of the action: “[o]nly a separate and “selective” incentive will
stimulate a rational individual in a latent group to act in a group oriented way” (Olson, 1971,
p.51). That is, a mere fact of promoting the "common good" is not sufficient to motivate a
rational member of a group to actively engage. There must be selective benefits or coercion.
Similar problems arise when resources are in common use (see “The tragedy of the commons”
(Dietz et al. 2003; Hardin 1968; Ostrom 1998, 1999, 2000).

The table below summarizes “design principle” of successful cooperation according to

Ostrom (2000).
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Table 24. Design principles of successful cooperation.

Design principle

Original meaning (Ostrom, 2000)

The presence of clear
boundary rules

This principle enables participants to know who isin and who is out of a defined set
of relationships and thus with whom to cooperate.

Allocate benefits
proportional to required
inputs

The second design principle is that the local rules-in-use restrict the amount, timing,
and technology of harvesting the resource; allocate benefits proportional to required
inputs; and are crafted to take local conditions into account. ...How to relate user
inputs to the benefits they obtain is a crucial element of establishing afair system.

Most of the individuals
affected by a resource regime
can participate in making and
modifying their rules.

Resource regimes that use this principle are both able to tailor better rules to local
circumstances and to devise rules that are considered fair by participants.

Select monitors, who are
accountable to the users or
are users themselves

Most long-surviving resource regimes select their own monitors, who are
accountable to the users or are users themsel ves and who keep an eye on resource
conditions as well as on user behaviour.

Graduated sanctions that
depend on the seriousness
and context of the offense

In aregime that uses graduated punishments, however, a person who purposely or
by error breaks aruleis notified that others notice the infraction (thereby increasing
the individua’ s confidence that others would also be caught). Repeated infractions
attract more and more serious sanctions. The capability to escalate sanctions
enables such a regime to warn members that if they do not conform they will have
to pay ever-higher sanctions and may eventually be forced to |eave the community.

Cost-effective local conflict
resolution mechanisms

By devising simple, local mechanismsto get conflicts aired immediately and
resolutions that are generally known in the community, the number of conflicts that
reduce trust can be reduced.

Minimum recognition of the
right to self-organization by
the authorities

This alowslocal users to create rules that match their local conditions, reduces risk
of interference from superior authorities and legitimizes local procedures.

The importance of feedback

As qualitative findings suggest, in the Russian case insufficient attention was paid to

securing the “buy-in” of public sector staff. The importance of employee resistance in the public

sector should not be underestimated. From the very top to the very bottom of the bureaucratic

hierarchy, implementation of any task depends upon the will of the public sector workers. This

was true a century ago, this is true today:
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The Russian czar of the old regime was seldom able to accomplish permanently
anything that displeased his bureaucracy and hurt the power interests of the
bureaucrats (Weber, 1948/1922, p.238).

In summarizing major lessons learned from implementing performance management in
public and private sector Likierman (1993) placed the importance of feedback among 20

important lessons (lesson 5), and cited two of his respondents to illustrate his point:

‘Attitudes change depending on whether you are calling for performance indicators or
you feel they are being imposed on you' commented the finance officer of a quango,
and a senior executive of a central government agency emphasized that: 'Agreeing
performance indicators is a negotiating process in the broadest sense. If this is ignored
it will lead to poor commitment and sense of ownership’, and went on 'People must
understand what is expected of them, and how this was decided. They must be allowed
to contribute to the decision-making process'. (Likierman 1993: 17)
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CHAPTER 8. ALTERNATIVE INTERPRETATIONS OF THE ROLE OF
PERFORMANCE MANAGEMENT

A note on understanding as an epistemic tool

This section offers a discussion of the method of understanding as an epistemic tool of this
research project. This method has been used throughout this research project. | cite two
prominent thinkers who advocated the use of this method in social sciences: Gordon Tullock and
Ludwig von Mises. It is worth citing Tullock’s discussion of the method of “understanding” at

length:

We have, basically, three ways of finding things out. First there is mathematics, or pure
abstract thought. In a sense this is an exploration of the logical categories of the
human mind. A second method is observation of our environment, a category which
includes the "highly scientific" processes of experiment and investigation carried on in
laboratories. The third method of finding things out | should like to call, with Max
Weber, "understanding." In a sense this is as introspective as mathematics. We

understand how others feel or act, because we know how we would act or feel under

similar circumstances. This method, used by practically everyone in everyday life, is not

applicable to the physical sciences for obvious reasons. In investigating die properties
of a chemical, little progress can be made by saying to yourself: "If | were sodium
hydroxide, what would | do?" <...> [The] principal sphere of usefulness [of
understanding] is obviously in the study of human beings. In recent years students of
human phenomena have sometimes tried to avoid the use of this tool. This appears to
spring from a misunderstanding of the situation. The physical scientists, and
particularly the physicists, have established positions of great prestige in the present-
day learned world. For the reasons given above, they make almost no use of
"understanding" in their work. From this a number of "social scientists," anxious to
establish their claim to be real scientists, have deduced that this method is

"unscientific" and to be avoided.

Except for the questionable purpose of gaining social prestige within a university
faculty, however, there seems to be no good reason for deliberately refusing to employ

this method of investigating human behaviour. The fact that the social scientist can use

this tool which is unavailable to the physical scientist should be considered an

advantage. This is not to suggest the abandonment of other methods. The problems
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are difficult, and the discarding of any tool that may assist in their solution would be

unwise. (Tullock 2005: 17-18)(underline added)

The major implication of the use of this method is that it opens up the possibility for the
usage of an additional type of evidence — the intuition and experience of the reader. Tullock

explains this in the preface to his major work “Bureaucracy’:

The use of this approach or method has, however, a strange, even paradoxical,
consequence. For a number of the assertions that will be made in this book, the
supporting evidence must be found in the mind of the reader. That is to say, instead of
presenting concrete evidence, | shall simply try to convince the sceptical reader by
appealing to his own intuition and experience. | shall offer examples of [selected] types
of behaviour, not to prove particular points, but simply to explain the points better to
the reader so that he may judge whether human beings, in general, behave in the
manner that | suggest. If his "understanding" leads him to the same conclusion that |
have reached in a particular case, he can then accept my statement of the principle as

being true (Tullock 2005: 18)

Another strong defence of the use of understanding as a distinct method of social sciences
was advanced by an Austrian economist Ludwig von Mises. According to Mises, this
“understanding” is not some mysterious wisdom possessed by professional academic scholars.
Understanding as a scientific tool is applied by historians, but it is also the tool every laymen use

in their everyday life:

The intellectual methods of science do not differ in kind from those applied by the
common man in his daily mundane reasoning. The scientist uses the same tools which
the layman uses; he merely uses them more skilfully and cautiously. Understanding is
not a privilege of the historians. It is everybody's business. In observing the conditions
of his environment everybody is a historian. Everybody uses understanding in dealing
with the uncertainty of future events to which he must adjust his own actions. The
distinctive reasoning of the speculator is an understanding of the relevance of the
various factors determining future events. <...> [A]ction necessarily always aims at
future and therefore uncertain conditions and thus is always speculation. Acting man

looks, as it were, with the eyes of a historian into the future. (Mises 1949: 58)
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This concluding remark that “acting man looks with the eyes of a historian into the future”
tells us much about the nature of understanding as an epistemic method. It is the procedure
through which we assign relevance to different factors that are likely to contribute to the
outcome of a situation. In case of history — it is the evaluation of relevance of difference factors
that contributed to an outcome of an event in the past. Since in social sciences we are always
dealing with complex phenomena and human actions, no mechanistic algorithm can do the job of
understanding for us. Quantitative assessment of the “magnitude of coefficients” and their
“statistical significance” is unable to substitute for the evaluation of relevance of different factors

provided by understanding:

Experience concerning human action differs from that concerning natural phenomena
in that it requires and presupposes praxeological knowledge. This is why the methods
of the natural sciences are inappropriate for the study of praxeology, economics, and

history (Mises 1949: 40)

This statement was echoed by Tullock when he remarked that social sciences were
different from natural sciences because they could make use of an additional source of
information. A researcher can ask himself — “What would I do if I was in this situation?”. A case
study is then a method of acquiring sufficiently detailed description of “this situation” and
positions of actors in it. The description should be thick enough to allow the researcher to use his
praxeological reasoning and empathy to put himself, as it were, in the social actors’ shoes and
make judgments concerning relevance of different factors in determining the outcome of a
situation in question.

In other words, in order to understand why such and such effects took place when such and
such intervention was made, quantitative models are inadequate. What is measured and
statistically analysed is always historical data relating to an unrepeatable historical event. It does

not provide predictions:
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The impracticability of measurement is not due to the lack of technical methods for the
establishment of measure. It is due to the absence of constant relations. If it were only
caused by technical insufficiency, at least an approximate estimation would be possible
in some cases. But the main fact is that there are no constant relations. Economics is
not, as ignorant positivists repeat again and again, backward because it is not
"quantitative." It is not quantitative and does not measure because there are no
constants. Statistical figures referring to economic events are historical data. They tell
us what happened in a non-repeatable historical case. Physical events can be
interpreted on the ground of our knowledge concerning constant relations established
by experiments. Historical events are not open to such an interpretation. (Mises 1949:

56)

It should be noted that in the study of organisations, when using quantitative data, we
always deal with historical data. If Mises was writing about economic history, then we ought to
write about “organizational history”. Mises differentiates between three types of knowledge:
“apodictic certainty (the realm of praxeology), class probability (the realm of the natural sciences),
and case probability (the realm of history)” (Mises 1949: xvi). In this chapter we are concerned with
the latter.

It was an unrepeatable historical event that a system of performance indicators with certain
characteristics was introduced in a particular environment of the Russian public sector in 2007-
2011. The difference between class probability and case probability is that in the later the
judgments on the likelihood of various outcomes are not based on judgments of quantity
(statistical significance, magnitude, etc.), but on judgments of relevance. In attempting to
understand the fate of the system of performance indicators we must assume the role of
historians of the public sector. And, as historians, the main epistemological instrument for us has

to be understanding:

The historian can enumerate all the factors which cooperated in bringing about a
known effect and all the factors which worked against them and may have resulted in
delaying and mitigating the final outcome. But he cannot coordinate, except by

understanding, the various causative factors in a quantitative way to the effects
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produced. He cannot, except by understanding, assign to each of factors its role in
producing the effect. Understanding is in the realm of history the equivalent, as it were,

of quantitative analysis and measurement. (Mises 1949: 56)

Previous chapters have already covered a number of factors that, according to my
judgment, could contribute in the degeneration of the system of performance measurement in the
Russian case. It is, however, open for debate whether the factors covered were the most relevant.

Historical investigation is open to such debates because of its subjective element:

To every historical factor understanding tries to assign its relevance. In the exercise of
understanding there is no room for arbitrariness and capriciousness. The freedom of
the historian is limited by his endeavour to provide a satisfactory explanation of reality.
His guiding star must be the search for truth. But there necessarily enters into
understanding an element of subjectivity. The understanding of the historian is always
tinged with the marks of his personality. It reflects the mind of its author. (Mises

1949: 57)(emphasis added).

For these reason, an explanation offered by one historian may be challenged by another:

Historical understanding can never produce results which must be accepted by all men.
Two historians who fully agree with regard to the teachings of the non-historical
sciences and with regard to the establishment of the facts as far they can be
established without recourse to the understanding of relevance, may disagree in their
understanding of the relevance of these facts. They may fully agree in establishing that
the factors a, b, and c worked together in producing the effect P; nonetheless they can
widely disagree with regard to the relevance of the respective contributions of a, b, and
c to the final outcome. As far as understanding aims at assigning its relevance to each
factor, it is open to the influence of subjective judgments. Of course, these are not
judgments of value, they do not express preferences of the historian. They arc

judgments of relevance (Mises 1949: 57).

Then the persuasiveness of a narrative constructed by a researcher should be evaluated by
the reader on the basis of his own intuition and experience. This is the ultimate measure of

validity of a study of this kind.
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Another consequence of the fact that in dealing with human action we are dealing with
judgements of relevance is that a study of human action has to be holistic. It should attempt to
include as much relevant context as its scope and human capacity permits. In this it is different
from natural sciences. A study cannot be mechanistically limited to one aspect of a phenomenon,
but has to select these aspects on the basis of relevance and practicality. Mises address the

following quote to economists, but it equally applicable to students of organisations:

The empirical sciences start from singular events and proceed from the unique and
individual to the more universal. Their treatment is subject to specialization. They can
deal with segments without paying attention to the whole field. The economist must
never be a specialist. In dealing with any problem he must always fix his glance upon

the whole system (Mises 1949: 69).

In our case these means that not only managerial environment in the public sector at the
regional level is relevant to understand the fate of the system of performance measurement.
Political and social environment in Russia at the time and in the past may also contribute to
understanding the phenomena. The breadth of the study is limited only by practicality and
judgment of relevance.

This is not to say that insights produced by such a study are not relevant for studies of
other context. This only means that they are not generalizable in statistical sense (as when one
speaks about generalizing from a sample to population), but they are generalizable using the
same procedure of understanding. A researcher interested in lessons from the study of a foreign
case must make a judgment regarding relevance of the findings for his own case. In doing so he
should evaluate not only factors included in the original study by the author but also other factors
that he himself finds relevant. It is possible that some of the insights (should there be any)
produced by this study will be considered relevant by a wider community of scholars for a wide

variety of cases, other findings would be considered relevant for a more narrow range of cases.
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Additional support for the use of such method may be given by citing numerous authors
who have recently turned to qualitative and interpretivist research in the literature on
organization theory and other social sciences.

Having stated these considerations | now turn to a factor that | consider relevant in
understanding the peculiar nature of the national system of performance measurement in Russia.
| attempt to look at the practice of measuring performance as one of many modern ideologies of
the public sector.

| explain the fact that performance measurement initiatives persist despite apparent
universal scepticism by using Zizek’s theory of ideology. Performance measurement may be
interpreted as one of modern ideologies of the public sector that exist for the sole purpose of
ensuring that we continue doing things in a certain consistent way, no matter how dubious and

contingent our choice of this way may have been in the first place.

Performance measurement as ideology

Slavoj Zizek’s theory of ideology can be usefully applied to interpret the findings of this
project. My findings show that respondents were sceptical (and cynical) regarding the usefulness
of performance measurement. Performance reports are seen as “documents for documents’
sake”. Despite this fact, the performance measurement system continues to exist and
considerable resources of time, money and efforts are spent on maintaining it. In this section |
argue that there is one particular function of the system that seems to be contributing to its
continued existence despite this universal scepticism. Using Zizek’s theory of ideology I
interpret performance reporting as one among many modern ideologies of the public sector. In
the same way as in the Soviet Union a Soviet official had to pledge his allegiance to ideals of
communism, modern Russian bureaucrats pledge allegiance to ideals of “performance
management”, “New public management” and other managerial ideas. One cannot become a
senior civil servant unless he embraces the importance of demonstrating positive growth of

performance indicators, however meaningless and biased he himself may find them.
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Despite universal scepticism (and cynicism) among civil servants regarding managerial
usefulness of performance indicators, performance measurement procedures continue to exist
and people continue to spend their time and efforts doing them. One regional minister of
economic development told me that he thought that performance reports were just “documents
for documents’ sake”. They were not linked to budgeting or any other practical decision-making
mechanisms. Most respondents thought that performance data were not useful, yet they
continued to collect and report them. Some respondents openly admitted that they themselves
manipulated the figures or knew that others were doing it. Respondents were cynical about the
truthfulness of official statements about effectiveness of performance management. | think that
Zizek’s theory of ideology can be applied to explain this attitude:

Cynical distance is just one way — one of many ways — to blind ourselves to the

structuring power of ideological fantasy: even if we do not take things seriously, even if
we keep an ironical distance, we are still doing them (Zizek 1989: 33).

In Russia there is little evidence that the introduction of performance management
procedures resulted in tangible improvement in public sector performance. Mostly these
procedures are described by civil servants as meaningless cumbersome red-tape. Despite this, the
central government insists on introducing more and more performance reporting procedures. The
imperative to implement performance indicators persists in official government programmes
without any justification or reference to assessment of the effects of previous reforms in this
direction.

In attempting to explain this fact, one can use different perspectives. For example, it may
be argued that civil servants are not supposed to understand the real usefulness of the system that
they run. Maybe the system is considered useful by politicians? They may see some political
purposes behind official empty policy statements. Or, it may be argued, the system is in place
because of vested interests. An explanation may be constructed making use of such concepts as

“regional elites”, “bureaucratic elites”, “consultocrats”, “kleptocrats” etc. Indeed, consulting

companies benefit significantly from dubious practices of designing systems of performance
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measurement for governments. Corrupt civil servants may benefit from expensive management
consulting contracts that brandish the label of “performance management” to cover up kick-
backs and bribes. Another narrative may be constructed using such notions as “transparency”,
“accountability to the public”, etc. Perhaps, performance indicators exist because they help civil
activists to monitor public authorities. Some may interpret them as instruments of centralisation,
others of decentralisation, etc. Success stories may probably be found where indicators were
actively used to improve efficiency, and other failure stories may be found to demonstrate that
they degenerated into empty red-tape and were never taken seriously. In still other cases they
could have no effect on the practice of administration whatsoever. Each of these streams of
reasoning has its own corresponding body of literature attempting to explain the role of
performance management in various other practices and spheres of action. It would, probably,
not be an exaggeration to say that a different fashionable managerial idea could be equally well
substituted for “performance management” and would generate a similar host of perspectives,
explanations and interpretations (it appears that currently in Russia “transparency” and “crowd-
sourcing” seem to be taking the place of “performance measurement” as most fashionable
buzzwords in policy documents and speeches of reformers of the public sector).

In this chapter I look at the brand “performance management” (together with such terms as
“effectiveness of budgetary expenditure” and “strategic planning”) as ideological signifiers.
Performance management/measurement in the public sector in Russia have become a sort of
ideology and has been persistently implemented with no attempts to provide factual evidence as
a justification of their usefulness. Such treatment of a concept is a characteristic property of
ideology. According to Zizek, ideology subsists only for the sake of ensuring that we continue
doing things without questioning them (in the quote below he cites the metaphor of “travellers

lost in a forest” by Descartes):

What is really at stake in ideology is its form, the fact that we continue to walk as

straight as we can in one direction, that we follow even the most dubious opinions once
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our mind has been made up regarding them,; but this ideological attitude can be
achieved only as a ‘state that is essentially by-product’: the ideological subjects,
‘travellers lost in a forest’, must conceal from themselves the fact that ‘it was possibly
chance alone that first determined them in their choice’; they must believe that their

decision is well founded, that it will lead to their Goal (Zizek 1989: 84).

Performance management, as well as many other similar technocratic initiatives, may be
perpetuated without an objective justification. Continued efforts at maintaining it are justified by
reference to other signifiers such as ‘effectiveness of budgetary expenditure’ or ‘strategic
planning’. The materiality of these concepts is in itself dubious. They may be viewed as ‘floating
signifiers’:

Ideological space is made of non-bound, non-tied elements, ‘floating signifiers’, whose

very identity is ‘open’, overdetermined by their articulation in a chain with other

elements... (Zizek 1989: 87)

It may be that the whole structure of these ideological signifiers is held together by nothing
substantial, only by a certain lack — the lack of purpose in actions of government bureaucracy
other than these actions themselves. Most official documents list greater “effectiveness of
budgetary expenditure” as the main aim of all reforms related to performance management. It is

this signifier that seems to be performing the act of ‘quilting’ in major official documents:

The ‘quilting’ performs the totalisation by means of which this free floating of
ideological elements is halted, fixed — that is to say, by means of which they become

parts of the structured network of meaning (ibid).

It is, however, perfectly consistent with Zizekian interpretation that it is never articulated
what this expenditure is supposed to be effective at achieving. This “effectiveness of budgetary

expenditure” is acting as a ‘signifier without the signified’:

The element which only holds the place of a certain lack, which is in its bodily presence
nothing but an embodiment of certain lack, is perceived as a point of extreme plenitude

(Zizek 1989: 99).
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From this perspective performance reporting mechanism can be seen as an exercise in
evaluating ‘ideological loyalty’ of civil servants. In the same way as in Stalinist era a Soviet
official had to pledge his allegiance to ideals of communism, modern Russian bureaucrats pledge
allegiance to ideals of “effective budget expenditure” and all connected signifiers, such as
“performance management” and “strategic planning”. One cannot become a senior civil servant
unless he embraces the importance of demonstrating positive growth of performance indicators,
however meaningless and biased he himself may find them. Indeed, performance management
may be a “useful myth”(Pollitt 2001) that allows one to separate loyal members of the group
from outsiders:

Myth is not something simply ‘untrue’, an unexamined doctrine that will fall away in
the face of rational thought and empirical evidence. Myth is the sometimes unstated

and taken-for-granted ‘common sense’ of a policy community and as such, once
established, is resistant to challenge.(Goldfinch and Wallis 2010: 1099)

Adopting the rhetoric and structures and the legitimating version of ‘reality’ of this
dominant myth ... shows one to be of the ‘in-group’ of policy reformers with greater
potential access to the power, consultancies and financial benefits that insider status
entails. This is in contrast to the ‘out group’ that do not accept the myth; or are at least
not clever or disingenuous enough to adopt its rhetoric, focus and belief systems — and
who can as a result be portrayed and marginalized as intellectually moribund, out of
date, recalcitrant, and/or having vested or rent seeking interests (Goldfinch and Wallis
2010: 1099).

Moreover, established rhetoric excludes other potential discourses. By this | mean that
habits of thought, speech and writing that surround the practice of performance management
form a certain horizon of possibility for discussions. It is common to investigate the role of
performance management in improving public sector efficiency, but one would hardly ever come
across a discussion of the role of performance indicators in exploitation of front-line civil
servants by senior bureaucrats. Such themes are excluded not only from official policy discourse,
but also from scholarly discussions.

An example that has already been mentioned in the previous chapter may be a good
illustration.
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One respondent from a Siberian region (lower-middle tier civil servant, vedushiy

specialist) told the following story:

In our district we had to organize free outdoor aerobics sessions for citizens to attend.
They were scheduled to take place each week on Tuesday at 2pm at our local stadium.
Naturally, no people came. But they had to show to the journalists that the attendance
was high, so they could include it into an official report and broadcast it in the news. So
they commanded us (civil servants) to come to these 1-hour long aerobics sessions so
the journalists could film a crowd of sports enthusiasts. And we had to attend because

they said that they would check attendance and reprimand those who would be absent.

A more or less traditional interpretation of this episode would go along the lines of
classifying this as an example of gaming, where civil servants distort their practice to meet
targets. When discussed in such terms, it sounds more or less neutral. However, an alternative
interpretation could focus on the fact that this episode was an example of direct violation of
workplace ethics and, plainly speaking, a case of exploitation.

It is interesting to consider other instances of similar nature reported by the same

respondent:

Respondent: We had to organize subbotniki (community environment cleaning day).
We had to attend because they told us that we would have problems if we didn’t come.
They checked with a register. | didn’t want to go, but they said that | would risk being
fired. They provided no equipment, so we had to bring our own shovels and rakes. My
friend accidentally pierced her finger with a rusty nail, and asked if she could go to the
local medical centre to get it treated. The official who was in charge did not allow it,
but she said she would go to court if he does not let her go. He threatened her that if
she goes to court, she would not be able to prove that she worked involuntarily. Then
she went to the hospital and came back to work an hour later than everyone else. They
threated to fire her because she was not meeting the requirements of work discipline.
She went to the HR office (otdel kadrov) and wanted to get a written confirmation that
she was made to work at this cleaning event but they reproached her for her

inadequate behaviour and said that they would not give any written references.

Interviewer: Why didn’t she leave this job?
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Respondent: Well, she’s in her 50-s and she’s always worked as municipal servant.

What job could she get? She is afraid to lose her job.

Clearly, if such slave-like conditions are widespread (and they seem to be) at lower levels
of the bureaucratic hierarchy, then discussions of the relation between “performance indicators”
and “efficiency”, “accountability”, “transparency”, “interagency cooperation” or “strategic
planning” in Russia bear little in common with discussions of similarly sounding concepts in the
USA or Britain. It may be that problems that dominate Western discussions of public sector
effectiveness have very little relevance for Russia where such basic violations of human rights
are common. The use of the same set of terms conceals underlying differences. And it also forces
the discourse in Russia along Western tracks. In order not to sound backward and barbaric,
people prefer to discuss such niceties as “performance management regimes”, “open
innovations”, “crowdsourcing” and not plain and down-to-earth issues of exploitation, violation
of human rights, poverty and misery. For, truly, “the limits or my language are the limits of my
world”.

It is worth recalling Max Weber’s words on the importance of material dependency of civil
servants on their organisations:

The individual bureaucrat cannot squirm out of the apparatus in which he is harnessed.
... [He] is chained to his activity by his entire material and ideal existence. In the great

majority of cases, he is only a single cog in an ever-moving mechanism which prescribes
to him an essentially fixed route to march (Weber, 1948/1922, p.228).

Since Weber’s times things have, undoubtedly, changed, albeit to varying degree in B.
Material dependence upon the employer has fundamental consequences upon the performance of
an employee. The degree of control that can be exercised upon individual behaviour of
employees is negatively linked to the degree of their dependence upon the employer:

Other circumstances being equal, only economically independent officials, that is,
officials who belong to the propertied strata, can permit themselves to risk the loss of

their offices. Today as always, the recruitment of officials from among propertyless
strata increases the power of the rulers (Weber, 1948/1922, p.235).
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It is necessary, thus, to evaluate the financial positions of bureaucrats in both countries to
understand the effects that such reforms as performance pay may have (see (Gimpelson et al.

2009) for a detailed discussion of salaries in the public sector in Russia).

Performance management as a floating signifier

Significant divergences between talk, decisions and actions are often the
norm in organizational life (Brunsson 1989, cited in (Pollitt 2001: 935))

What, then, can we gain by looking at “performance management” as a “floating
signifier”? First, it lets us understand that there is no essential link between performance
indicators per se and any particular use to which they can be put. NPM doctrine suggests that
performance management should be associated with managerial devolution, but in Russia
performance indicators were used as a tool of centralization and administrative regulation.

Second, similarity of form does not mean similarity of content. Performance management
in Britain used indicators, league tables, rankings, rewards and targets. In Russia, all the same
elements were used but acting agents attached somewhat different meaning to them. Despite
evident convergence on the level of “ideas” and “policy rhetoric” there was little convergence in

actual practice. This is only one of many possible levels of convergence:

.. convergence might be on policy rhetoric — or what is sometimes called ‘talk’ or
discourse (Pollitt 2001). Phrases, buzzwords and clichés can take a life of their own—
often one that is somewhat content-less and divorced from theoretical underpinnings.
Some might be phrases that all can agree to support, without necessarily agreeing on
what they mean.(Goldfinch and Wallis 2010: 1101)
Three, the form may itself serve a function. Using performance management as a brand
allows policy-makers to create a certain impression of innovativeness and focus discussion on
problems that are common for developed countries. Thus, an illusion of modernity and

civilization is created: a veil of progress that covers up the rotten core with home-grown

problems and illnesses.
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Four, the form allows for intricate interplay of power relations to take place. Allegiance to
the policy of performance management may be used as an indicator of trustworthiness of a civil
servant. If one is able to propagate the fiction of performance management, then one is a good
candidate for top positions and can be trusted other secrets of power. Ideologies may be used as

indicators of loyalty.

Performance indicators as a rhetorical tool
...a great deal of talk can develop around concepts such as the New Public Management

(NPM) without that necessarily signifying an equivalent amount of action in the same
direction (Pollitt 2001: 934)

Another type of usage of performance indicators was observed during fieldwork. At a
public hearing, where a new socio-economic strategy was discussed, members of the public
complained that they knew little about effectiveness of budget spending. It was implied in the
question that the transparency of budget spending is insufficient and that it is hard for the
members of the public to decide how regional administration was performing. In reply to this
reproach one of the representatives of the Ministry of economic development said that there is
abundant information on the results achieved by the government. He pointed out that over 300
indicators were published annually and that they provided sufficient information on all relevant
aspects of public sector effectiveness. When one of civil activists tried to reply that the format of
indicators was inaccessible to the majority of the population, the civil servant answered that they
are accessible to anyone who has basic reading skills. This case becomes interesting when it is
noted that this civil servant only a day before was interviewed by the researcher and was one of
the fiercest critics of the system of performance measurement. He held that performance
indicators were an empty red-tape and did not reflect real government performance. He said that
they were used only as a “club to hit governors on the head” (meaning that among 300 indicators
there were always some underperformers which made it easier for the president to bargain with
governors). But a day later this same person publicly argued that these indicators provided

abundant information and could be used to monitor regional government’s performance.
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This case can be interpreted as an example of one of symbolic functions of performance
indicators. Similarly to politicians, who resort to “objective measures” to justify arbitrary
political choices, civil servants resort to “detailed performance measures” when they want to
deflect criticism, avoid blame and safe their face. Face saving is one of many ritual elements in
social interactions (Goffman 2006). In the case under consideration the person who had to
perform the ritual was not speaking for himself as an individual, but was speaking on behalf of
his organisation and the government in general. Therefore, he had to make a “face saving” move
to protect his group from accusations of insufficient transparency, even though he himself did
not believe what he was saying to be true. This “face saving” function of indicators could be an
important one and could partially explain why indicators with little direct managerial value are
kept and used.

The role of performance management as a rhetorical device should not be underestimated.
As other policies, it has the power to test loyalty of civil servants and experts. It may be an
important device in bonding together the community of experts, even if all it generates is talk
rather than actual practical reforms:

Talk has a life of its own ... It is a means of winning legitimacy and support, but not only
that. It creates an agenda of issues and a specialist vocabulary for describing them. It
facilitates the formation of ‘in groups’ (who share the agenda and vocabulary) and ‘out
groups’ (who don’t). Within the relevant ‘community of discourse’, deployment of the
current concepts and ‘buzzwords’ confirm the speaker as ‘knowing’ and ‘on message’.
By the same token, discussants who raise other issues or use an older vocabulary may

be disempowered — regarded by those ‘in the know’ as embarrassingly ‘old-fashioned’,
underinformed or even subversive (Pollitt 2001: 939).

Performance data as a facade of kleptocratic bureaucracy

A different interpretation may be given to the seeming prevalence of prudent bureaucrat
behaviour. It may be linked to the dominance of rent-seeking among motives that bring people
into the civil service. Studies of the civil service in Russia show that corruption and abuse of
office are widespread. Orlova (2008) observes that despite recent harsh political rhetoric and a

few high-profile scandals ‘corruption still flourishes. In public administration ... [a] semi-feudal
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chain of command that profits from bribery has been established’. From this perspective, the
strive for greater security and convenience that characterizes conservers in Downs’ typology
may be interpreted as rent-seekers’ desire to minimize the burden of official duties and free up
more time for abuse of office. The civil service as a whole and performance reports in particular
may then be considered “a fagade™ concealing the true nature of bureaucratic activities, that is,
extraction of bribes. It is natural to expect such corrupt bureaucrats (kleptocrats) to try to remain
as inconspicuous as possible and maximize their long-term revenue by staying in office as long
as possible and doing as little as possible. The difference between climbers and conservers in
kleptocratic terms then would be in their strategies of maximizing rent. Climbers prefer to
advance in the hierarchy to reach the position where they can get much larger bribes.
Conservers, in contrast, prefer taking smaller bribes over a longer period of time. For arguments

for and against the interpretation of Russia as a kleptocratic state see (Dawisha 2011).

Performance data as a by-product of managerial work

Longenecker and Ludwig (1990) make an important distinction between the use of
performance data as an end in itself (this is the way the data are used by Human Resource
departments in private organisations or by performance management units in governments) and
as means to obtain other ends (this is the way performance data are used by managers or public
servants who generate it). In the first case, the data are valuable because they provides the
material for decision-making by the principal; in the latter case performance data are used to
achieve some goals other than higher performance in its narrow sense. Managers may use
performance data to formally justify rewards to selected subordinates or to provide official
backing for politically motivated decisions. Performance figures are then just by-products of a
wider activity. Whatever the reason, the result is that accuracy of performance data is

undermined.
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Moreover, from a public sector manager’s point of view the very fact that performance
data are ambiguous may be an advantage. Ambiguous figures may be used to rationalise
discretionary decisions. As one consultant observed:

Among three hundred indicators the governor can always find those that can be used
to either reward a minister or to dismiss him.

In addition, this usage of performance indicators is analogous to the use of tax legislation
by “blackmail states” (Darden 2008). The idea of a blackmail state is that it purposefully passes
contradictory tax legislation. This makes compliance nearly impossible and forces agents to
evade taxes. Economic actors are then blackmailed to ensure their political support. Similarly,

the sheer number of performance indicators opens opportunities for blackmailing.

Conclusion
Implementation as symptom

The implementation of performance indicators was only one new policy in the constant
flow of new government initiatives. It has, however, inevitably left its mark on the organisational
culture and procedures within organisation. Successes, failures and problems that emerged
during the implementation of this policy are indicative of the quality of public sector
management in general. Effectiveness and vigour with which this major policy has been
implemented (or lack of such vigour) illustrates the general commitment of the reformers to steer
in a particular direction. By observing the implementation process of a policy one can make
inferences about the context in which the policy is implemented.

In the Russian case, for example, the fact that performance management has not survived
the competition with conflicting reforms may mean that the context was not ready for reforms
focusing on sigma-values. Other reform initiatives (such as administrative regulation,
standardization and bureaucratic transparency) fitted the administrative environment better and

thus were able to take deeper roots.
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Performance measurement in Russia was implemented in isolation from other NPM
initiatives. No managerial devolution accompanied the implementation of performance
indicators. As a result, public sector managers were turned into mere administrators and their
successful performance (or lack of it) depended more on external factors than on their own
efforts. In this context indicators were “labour-optimized”: in many cases data were manipulated
to comply with desirable trends in either “prudent” or “reckless” way. The sheer abundance of
information (over 300 indicators) interfered with effective use of the data. Useful information
was bogged down in the morass of cumbersome performance indicators.

Despite the fact that performance indicators were perceived as delivering few managerial
benefits they continued to be used by civil servants. This may indicate that there were other
benefits such as political and rhetorical benefits that supported the continual use of the system.

Despite seeming convergence with global NPM agenda the implementation of performance
indicators in Russia was different in content despite being similar in form. Indicators were
introduced as an instrument of bureaucratic accountability with no provisions for devolution of
managerial decision-making. This is an example of a more general problem. Convergence of
rhetoric is not necessarily linked to convergence in actual practice:

Convergence on rhetoric can act to obscure a variety of design and policy decisions, and
new language and ideas are filtered, resisted and adapted through the differing
institutions of different countries to produce quite different decisions and outcomes.

Implementation of apparently similar decisions and instruments might be associated
with huge divergence in actual practice (Goldfinch and Wallis 2010: 1104)
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CHAPTER 9. CONCLUSION

Those who study performance management from the academic perspective should try to
avoid judging it too strictly. As a technocratic tool, performance management/measurement has
its limitations and cannot become a substitute for good governance. Moynihan (2008) mentions
two of these unavoidable limitations:

... performance information systems produce mounds of information that no one
particularly cares about and that collectively is beyond the cognitive abilities of any
individual to process. Another criticism is that politics makes performance information
irrelevant. Strong political preferences make performance information unnecessary.
Relative to partisan goals, ideological biases, stakeholder pressure, and constituent
needs, performance data are not especially influential. In addition, performance

information does not help elected officials by making political decisions simpler indeed,
it is an additional layer of information to incorporate. (Moynihan 2008: 11)

For the Russian case it should particularly be kept in mind that PM is not a panacea and
that weak implementation is not a uniquely Russian problem. Other countries have faced similar
problems. The Russian case should not be thought of as somehow unique, but, on the contrary,
may be regarded as an example of general problems of implementing PM. In countries with
similar social-economic and political climate PM is likely to adopt similar shapes. Findings of
this study would be particularly useful for researchers and practitioners from developing
countries as they are likely to face similar problems as Russia.

Kelly observed that “reforms leave footprints” and even if they are not successful, they
increase our understanding of the public sector. She also observes that Performance management
movement has shown that the task of linking budgeting with performance is unrealistic, though
noble:

In my home field of public budgeting, we have learned that fleeting reform movements
leave "footprints" on the profession long after another reform movement has made the
past one a faint memory. <...> And alas, the current research on our latest reform,
performance budgeting, indicates that performance does not have much effect on
budgeting. But we are learning something about how to make the budget document an

accountability document by dealing explicitly with performance issues. <..> By our
trying and our failing, we develop as a field, if not exactly as a science. (Kelly 2002: 329)
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Lessons learned from the Russian experience may be relevant for implementers in other
developing countries. In the Russia performance measures have been implemented within a rich
network of informal incentives that made data manipulation likely. A particular type of data
manipulation (“prudent bureaucrat” manipulation) was registered through both interviews and
statistical analysis.

In the Russian case the implementation of performance measurement instruments was not
accompanied by fiscal devolution. As a result, performance reporting received relatively little
attention from managers and was “labour-optimised”. Managers were turned into mere
administrators. Available evidence suggests that data for a number of indicators were made up to
conform to a “prudent” trend, presumably to avoid the trouble of collecting actual data and avoid
unnecessary attention from supervising bodies. The excessive number of indicators (over 300)
made the system cumbersome for civil servants. Useful data were sometimes lost in the sheer
volume of statistics.

The following major problems were identified: lack of interagency cooperation, lack of
feedback during the process of implementation, inability of agencies to influence performance
trends in the short run coupled with short-term based rewards and sanctions. At the same time it
was found that respondents noted some managerial benefits of the existing system: cross-
regional benchmarking was instrumental in identifying areas of governmental failure. Indicators

were also used to signal demand for funding to a service.

What have we learned?
Four research questions were asked in the beginning of this thesis:
1. How do formal performance indicators function in the context of the Russian regional
government?
2. What managerial benefits do civil servants see in the system?
3. Is the system of performance management susceptible to deliberate data manipulation?

4. If yes, then what type of data manipulation is most common?
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By answering these four questions we can learn more about performance management as a
public sector reform, about the process of its implementation, about bureaucracy in general and
about Russian bureaucracy in particular.

What, then, can we answer to these questions now?

How do formal performance indicators function in the context of the Russian regional
government?

It has been found that performance indicators perform a number of functions in the practice
of regional civil servants, these may be grouped in four groups: managerial, political, rhetorical
and ideological. Chapter 5 provided qualitative evidence for these different types of usage. First,
indicators are used for managerial purposes: it has been found that they are used for
benchmarking between regions and also for identifying areas of failure. League tables are
instrumental in this respect. It is important to note that performance measurement system served
some symbolic purposes — such as the purpose of creating an impression of rationality over
government’s decisions. Overall, the system of formal indicators became entangled in the pre-
existing network of tacit rules. As a result, incentives were created that were not explicitly
envisaged by those who designed the system. These informal rules resulted in significant
pressure on civil servants to demonstrate improvement of some performance indicators.

The only official reward for improving indicators was the mechanism of ranking regions
and distributing grants. This system was not sufficiently predictable and did not provide large
enough incentives to make governors pay sustained attention to improving performance
indicators. In addition to low formal incentives the number of indicators was too high (over 300)
to make any concentrated effort possible. As a result, the process of performance reporting was
“labour-optimized”: instead of collecting data and monitoring actual performance some
indicators were simply made up to comply with a hypothetical neutral trend and avoid attention

of supervising authorities. Overall, it may be confidently said that the current system did not
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produce a change in public sector mentality and “bobbed along” on the surface of government
practices.

The system also generated benefits that may be called ideological. Among 325 indicators
one could always find a few indicators that improved and use them as a selective example.
Another ideological function was the testing of loyalty of civil servants. It was observed that the
same civil servant in private conversations with the interviewer criticized the system of
performance management as useless and wasteful, but when this same person took part in a
public hearing she spoke confidently in defence of the system against accusations made by civic
activists and citizens. Civil servants do not believe that the system is functioning well, but defend
it against criticism of others. So the system provides a tool of selection from among civil
servants on the criteria of being able to hypocritically defend it in public. This is an example

where selection against honesty takes place.
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What managerial benefits do civil servants see in the system?

It was found that indicators do not perform many functions that are traditionally assigned

to them by public sector management literature. The table below shows that for six out of eight

managerial functions that are traditionally mentioned as reasons for implementing performance

indicators only marginal benefit could be identified.

Table 25. Perceived managerial benefits of performance indicators in the Russian case. The
list of functions adapted from Behn (2003).

Managerial | Meaning Perceived Reason

function managerial
benefit

Evaluate How well is my public agency | Marginal Agency's contribution to the
performing? dynamics of indicators is small:

Control How can | ensure that my | Marginal external effects, long-termism,
subordinates are doing the right lack of cooperation
thing?

Budget On what programmes, people, or | Marginal Determining role of federal
projects should my agency spend decisions. Compulsory funding
the public's money? of federal mandates. Little local

discretion.

Motivate How can | motivate line staff, | Marginal Alienation. Indicators are handed
middle managers, non-profit and down from the top. Lack of
for-profit collaborators, involvement, communication,
stakeholders, and citizens to do feedback and local initiative.
the things necessary to improve
performance?

Promote How can | convince political | Marginal This may be regarded as a
superiors, legislators, | managerial political ~ (symbolic)  benefit.
stakeholders, journalists, and | benefit. Indicators create the wveil of
citizens that my agency is doing | Substantial technocratic rationality.

a good job? symbolic
benefits.

Celebrate What  accomplishments  are | Marginal Agency's contribution to the
worthy  of the important dynamics of indicators is small:
organizational ritual of external effects, long-termism,
celebrating success? lack of cooperation

Learn Why is what working or not | Some benefit | Cross-regional comparison may
working? identified be useful for problem diagnosis,

but lack of continuity in
performance management
systems undermines potential
benefits for learning over time.

Improve What exactly should who do | Marginal Lack of interagency cooperation.

differently to
performance?

improve

Fragmented and

responsibility.

rigid
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Respondents emphasized informal symbolic functions of performance indicators over their
official functions. It was, for example, noted that performance indicators play an important role
in the competition between governors both through formal and informal channels. Another
symbolic benefit of the system was its ability to generate the impression of novelty and
innovation demanded by politicians.

At the same time it was observed that indicators served as a tool of bureaucratic control in
the administrative hierarchy. This is something that the system was not officially intended to do.
Lower civil servants were monitored on indicators that officially were implemented as mere
intelligence measures and were not to be used as targets or for ranking.

Is the system of performance management susceptible to deliberate data manipulation?

According to respondents, cases of data manipulation were common in the system. For
some indicators objective data could not be collected because of resource and capacity
constraints, other indicators were deliberately manipulated to demonstrate favourable
performance. In addition, there was no systematic audit, so cheating was not penalized.

If yes, then what type of data manipulation is most common?

According to quantitative findings the scope of manipulation differed depending on the
agency responsible for data collection. Two types of data manipulation strategies were identified:
“prudent bureaucrat” and ‘“reckless bureaucrat” data manipulation. The first consisted in
smoothing out annual fluctuations in data and reporting a neutral non-suspicious trend. The
second consisted in consistent inflation of performance data. Prudent data manipulation was
dominant among indicators that were not included in league tables. Most obvious traces of this
type of manipulation were observed in the group of self-reported indicators collected by regional
administrations.

In both cases it is difficult to separate effects of cheating from honest figures, but an
attempt was made to estimate the “natural” variation of performance indicators. It has been
shown through a survey of municipal civil servants that self-reported indicators do not seem to

230



be different in their natural variation from the rest of the indicators and, thus, a large proportion
of the abnormal dynamics may be attributed to measurement bias or cheating. Respondents of
the survey perceived indicators with high rate of clustering in the vicinity of zero as less
trustworthy. A statistically significant correlation was demonstrated to exist between the
perceived trustworthiness and index of clustering calculated as the share of observations in the
vicinity of zero (range from -0,3% to 0,3%). The very attempt to demonstrate inconspicuous
behaviour by many reporting agents created suspicious trends in overall data. A possible
interpretations is that respondents knew from experience that it was problematic to obtain good
quality data for these indicators. Because of this, they were less inclined to trust the data for
these indicators reported by others.

The evidence for reckless manipulation appears inconclusive. On the one hand, it has been
shown that in some years indicators tied to grants reported by Rosstat demonstrated significantly
better performance. On the other hand, indicators reported by Federal ministries do not seem to
comply to the hypothesized trend. It appears that grants did not create sufficient and consistent
incentives for reckless manipulation. The largest irregularity was shown to exist in year 2008 —
the second year of the working of the system. Perhaps this was due to the fact that reporting
agents were for the first time able to compare themselves with others and against national
averages. This may have resulted in active manipulation to catch up with the rest of the regions.
In subsequent years there does not seem to be a sustained effect of “reckless manipulation”. It

appears that incentives created by league tables did not lead to mass gaming.

Theoretical implications

Misrepresentation is a problem that any performance measurement regime should
acknowledge. It is important to understand incentives that lead to data manipulation. It is often
implied or explicitly theorized that blame avoidance in public sector performance reporting
stems from the fear of scandals and close attention of the public (Davies 2004; Hood 2011). Our

findings show that, even in a performance measurement regime insulated from both the public
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and the legislature, blame avoidance seems to have a significant effect on performance measures.
Bureaucratic environment itself sustains the blame avoidance culture. Upward accountability
creates stimuli for keeping a low profile.

Another important finding is related to data manipulation practice among indicators
operating in intelligence mode. Hood (2007b: 96) observed that the practice of intelligence
regimes was underresearched and that the use of intelligence regimes “is unpredictable by those
whose performance is recorded”. We can now add some clarity to this question. In the absence
of pressure of targets or rankings, agents resort to a cost-minimisation strategy (what we termed
here as a “prudent” data manipulation strategy). Moreover, in the absence of formal audit this
strategy works for cost-minimisation of both principals and agents. Prudently manipulated data
are inconspicuous to a supervising authority. It requires some meta-analysis as one offered in this
thesis to render these distortions visible. Hood (2007b: 96) Hood (2007b: 96)

If no provisions are made to check distorting behaviour of reporting agents, technical
usefulness of a performance measurement regime as a nation-wide tool of benchmarking and
administrative decision-making may be undermined. It may well be, however, that accuracy of
performance data is not the real aim of such a regime. A variety of motives can motivate central
governments to implement a “meaningless system” overloaded with data. One such motive may
be the normalising effect of performance reporting. By putting administrative men in a
panopticon the supervisor can enforce conformity and exert power. The fact that the resulting
data become distorted may not be regarded as an issue, as it is not the data that are valuable for
the supervisor, but the process of reporting itself, as one respondent observed:

Among three hundred indicators a governor can always find those that can be used
to justify either rewarding a minister or dismissing him.

A prudent bureaucrat in such a system finds ways to minimize his exposure to blame, one

such way is data manipulation.
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Contribution of the study

The study contributes to different streams of literature. The first stream is concerned with
implementation studies. A number of deficiencies have been identified that hindered the
implementation and subsequent evolution of a performance measurement system. The Russian
case is a practical demonstration of theoretical prescriptions. Lack of feedback, strict top-down
implementation, insufficient attention to building local capacity were all demonstrated to be
present in the Russian case. The study, thus, supports overall prescriptions generated by
implementation studies.

The second stream to which the study contributes consists in studies devoted to the study
of performance management as a managerial practice. Performance management can be both a
substantial reform and a decorative element. This is, probably, true of any reform. In the Russian
case performance management has not yet been transformed into a substantive reform effort. It
has been existing nominally but has not received attention and resources needed to transform it
into a tangible element of public reform arena. It has been bobbing along the surface and had
only a passing and superficial effect on daily work of civil servants. Everyone knows that
performance indicators exist, but few know what they are for. Nonetheless, resources (both
money and time) were spent to design and roll out the system. No systematic effort has been
made to assess the costs of implementing and keeping the system. The costs of the system may
exceed its benefits.

The third stream is concerned with particularities of the development of the public sector in
Russia. The contribution here is in demonstrating how performance management initiative was
implemented in the environment where the “capital base” of public sector values is yet to be
built. It may be that in the Russian case there was a mismatch between values promoted by the
reform and values for which there existed substantial demand. In theory, NPM policies are
focused on promoting sigma values of economy, parsimony and effectiveness, but in the Russian

case there seemed to be more demand for lambda-values of order and dependability and, more
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recently, the pressure to promote theta values of transparency. In this case performance
management was implemented in the kind of environment that has not yet become mature
enough for it. In the Russian case performance management was implemented in a non-NPM
mode, it was not accompanied by managerial devolution and other traditional elements of NPM.
The capital base of a smoothly working public sector bureaucracy is yet to be built in Russia.
The shallowness of performance management reform itself acts as an indicator of immaturity of
the public sector. Compared to western practice, the implementation of “performance
management” in the Russian case may be interpreted as a “[certain type of] convergence, where
similar external labels or titles are used for reforms, although the substantive content of these
reforms may vary considerably” (Pollitt 2001: 944).

Fourth, this study contributes to the literature on public sector reform in developing
countries. Apparently, there may be PM without NPM and NPM without PM. The link between
the two is not cut in stone. This may be relevant for non-western contexts. In the Russian case,
conflicting ends were pursued by different elements of public sector reform package. On the one
hand benchmarking was introduced to stimulate competition between regions, and on the other
hand, a plethora of very detailed performance measures was introduced to monitor inputs,
processes and outputs. Such detailed control contradicted the idea of devolution of managerial
discretion and created a cumbersome system that generated a lot of low quality data. Perhaps,
this is a necessary step precluding any “real” implementation of “serious” performance
management and is necessary in the process of maturing of the public sector. Moreover, in
Russia there exists a conflict between federalism and comprehensive performance management
system at the national level. A rigid top-down performance management system may violate the
idea of federalism.

Fifth, the study contributes to research on how bureaucracies operate. The “prudent
bureaucrat” behaviour is theoretically linked to the theory of bounded rationality of Herbert
Simon and the theory of normalization of Michel Foucault. The tendency to try to stay “under
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the radar” leads to a peculiar trend in performance data. If data are not properly audited then
there is a danger of manipulation. Bureaucrats tend to report minor variations of performance to
avoid both sharp increases and sharp drops in performance because these can attract unwelcome
attention from supervisors.

Finally, the study contributes to research on the effects of monetary incentives on
performance. It has been shown that indicators linked to the league table and performance-based
grants behave differently from indicators not tied to grants. Theoretically, league tables can
generate psychological incentives and even if the monetary prize is relatively small the
psychological effect may be considerable. Everybody wants to have a higher place in a league
table. So, even without explicit targets, league tables can generate upward pressure on indicators.
In the Russian case, the monetary stimulus of federal grants was relatively small. The
psychological effect, on the contrary could be considerable. On the other hand, respondents
noted that the methodology of distributing grants was too unpredictable and it was not possible
to strategically plan for improved performance in the league table. This indicates that the
psychological effect was underutilized. If accompanied by clear rules and consistent
methodology, it could be a more potent tool. In the Russian case league tables every year came
as a surprise for civil servants and thus there were no incentives to implement development plans
to achieve higher places in ranking. The list of top 10 regions persisted almost unchanged
between 2009 and 2011, leaving little chance for the majority of regions to participate in the race
for federal grants. Perhaps a different type of league tables with more differentiated rewards
would perform better. Agencies could be given star ratings to engage them into the game of
substantial improvement. This opens up opportunities for further research into the effect of
different types of rankings.

Qualitative evidence shows that some indicators generated informal pressure for
improvement through the chain of principal-agent relations. Those at the bottom were assessed
by their superiors on the basis of these indicators and were pressured by informal incentives to

235



demonstrate sustained improvement (or, at least, to avoid reporting minor negative growth). In
the climate of the public sector with its strong blame avoidance bias this potentially could create
conditions for negative selection against honesty. This may explain the dominance of “prudent
manipulation” with significant drop in small negative values of growth indices. Indicators were
“massaged” to avoid demonstrating small negative growth. This did not lead to significant
reckless manipulations, however. This may indicate that, in Downs’ terminology, conservers
constitute the majority among civil servants or that the reward system does not provide enough
perks for sustainable improvement. Perhaps, this indicates that most Russian bureaucrats prefer
security over ambition.

The results of the validation survey suggest that indicators with pronounced “prudent
burecaucrat” behaviour (those for which growth rates were clustered in the vicinity of zero) are
perceived as less trustworthy. A possible explanation is that civil servants know from experience
that these stagnating indicators are often “drawn” and “massaged” to reach the zero-threshold

and project this knowledge on indicators collected by other municipalities and regions.

Policy implications

Policy recommendations are, in general, in line with the implementation studies of
performance management regimes (Carter 1991; Likierman 1993; Meekings 1995; Norman
2002; Ryan 2004).

Policy-makers may find it useful to apply the method of detecting data manipulation in
assessing the quality of performance measurement regimes. Traces of “prudent” data
manipulation may indicate that the system of rewards does not create incentives for sustainable
improvement of performance. On the other hand, if indicators tied to rewards demonstrate
outstanding improvement it should be taken cautiously because it may indicate that “reckless

manipulation” is taking place.
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Trust in performance data may be improved by allocating greater resources to data
collection and audit. It should be taken as rule of thumb that it is better to have a few robust
indicators than a plethora of low quality measures.

Informal rules should be taken into consideration when designing systems of performance
management. Indicators that are formally implemented in intelligence mode may spontaneously
generate unintended informal incentives at different levels of the bureaucratic hierarchy. The fact
that there is no formal target for an indicators should not be taken to mean that this indicator has
no distortionary effect on managerial behaviour.

Efforts should be made to formalize the procedure of rewarding and sanctioning, but it
should be remembered that informal incentives can never be fully removed. The study has shown
that frequent changes in methodology of ranking are detrimental to the functioning of
performance management regime. People need time to get used to the rules of the game. If these
rules change too frequently people stop taking the system seriously and shift to mechanical
compliance.

The Russian case shows that, if performance measurement reform is not linked to a wider
reform process in the public sector, it cannot produce deep change. In the Russian case other
elements of NPM (such as performance pay, freedom to manage and devolution) were not
consistently implemented and thus performance indicators became an isolated and unsupported
practice. This gradually led to its marginalization and decline. Performance reporting became a
hollow compliance exercise separated from day-to-day practice of civil servants.

It was found that performance management as a separate reform effort was implemented in
large part for its reputation as a global public administration trend. Respondents remarked that
the image of innovativeness that came with performance management was important. But the
reform could not achieve its declared aims in isolation from other reform initiatives. In the

Russian case such consistency was not reached (Verheijen and Dobrolyubova 2007). As a result,
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performance measurement remained an artificial element that “bobbed on the surface” of public
sector practice.

These findings may be generalized to other contexts, particularly non-Western. It is likely
to be relevant for other countries with similar political regimes. Russia has been characterized by
North et al. (2009: 31) as a limited access order society. Most counties in the modern world are
limited access order societies. The relevance of the findings for Western contexts may be low,
because of radically different relationships between the state and the society and because of
established tradition of public sector integrity. The findings are probably most relevant for
societies where trappings of democracy exit. In such societies there is likely to be a demand for
novel western managerial ideas. If there is a need to demonstrate that the public sector is
innovative and modern, performance management is one of many policies that may be used to
create an impression of innovation and modernization. It may be useful as a symbol if not as a

real managerial practice.
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APPENDICES

Appendix 1. Interview guide
English version

In brackets — original numbering in Pollitt (2006)

A. How is ‘‘performance’® conceived of and measured in the sample of agencies
studied?

1. (3). If Isay to you ‘‘the performance of X [agency name here],”” what are the first
aspects that spring to mind?

2. (4). What are the most important measures or indicators, from the point of view of
agency staff?

B. Have there been any significant recent changes in the way in which performance is
thought about here?

1. (6). Have these changes been reflected in the measures and indicators?

2. (7). Who determines what the current set of performance measures should be?
(Where appropriate, pursue this with supplementary questions aimed at
establishing how far the agency effectively sets its own indicators or,
alternatively, how far indicators are imposed on it from outside.)

C. How Far, by Whom, and for What Are the Performance Data Used?

1. (8). Are performance data much discussed within the agency?

2. (9). Who makes the most use of them inside the agency?

3. (10). Who (if anyone) makes the most use of them outside the agency?
(Supplementary: Can you give an example of their use?)

D. To What Extent Are Performance Measurement Systems Integrated with Financial
Management Systems? Where This Integration Is Low, What Are the Reasons for
That?

1. (13). How far do you think the performance data reflects the really important
aspects of the agency’s ‘real’ performance?

2. (14). In general, how closely is the performance measurement system linked in
with the other main management systems in the agency?

3. (15). What kinds of links are there with financial systems? (If weak, then why?)

(16). What kinds of links are there with planning systems? (If weak, then why?)
5. (17). What kinds of links are there with human resource management systems? (If
weak, then why?)
E. External/Contextual Influences on Performance
1. (24). What are the main external influences on how well the agency
performs?(Supplementary: Through what process do these influences operate?)

&
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Russian version

B ckobKax yKkasaHa Hymepauma B OpUrMHaIbHOM MHTepBbo-rnge Monnutt (2006)
A. Kak «pe3yibTATUBHOCTb» NOHUMaeTcsd W H3MepsieTcsi B HcCCJelyeMbIX
OpraHu3anusax?

1. (3). Eciim s ckaxy BaM «pe3yJIbTaTHBHOCTh X [Ha3BaHHWE BEAOMCTBA]», KaKue
XapaKTePUCTUKHU BaM MPUXOJAT HA YM MPEX]IE BCEro?

2. (4). Kakue nHIUKATOPHI WM TTOKA3ATENH SBISIOTCS HanOoJiee BAKHBIMHA C TOUKH
3pEHHs COTPYIHUKOB OpraHu3anuun?

B. B nocienHee BpeMsi NpOM30LLIN JH KaKue-JIN00 cepbé3Hble H3MEHEHUSI B TOM, KaK
pPe3yJIbTATUBHOCTH MOHMMAETCS B OPraHu3annu?

1. (6). bpuin 1M 5TU M3MEHEHUS OTPAXKEHbl B HCMOJIb3YEMbIX HHIUKATOPAX H
nokasaressix”?

2. (7). Kto ompenenser, KakuM JOJDKEH OBITh HCIONB3YeMblii HAOOp MoKazarenei
pesynpratuBHOCcTH? (B chnywyae  HeoOXoAMMOCTH, — CleoyeT  3ajaTh
JIOTIOJTHUTEILHBIE BOIPOCH, YTOOBI YCTaHOBUTh, B KAaKOWM Mepe areHTCTBO
yCTaHaBIUBAE€T CBOM COOCTBEHHBIE WMHIMKATOPHI WJIH, HA00OpPOT, HACKOJIBKO
[I0KAa3aTeNH, YCTaHABIMBAIOTCS JJI ar€HTCTBA CO CTOPOHBI.)

C. Kem u 11 4ero HCHoJib3yIOTCsl JaHHbIE 0 Pe3yJIbTATHBHOCTH?

1. (8). Obcyxnatorcs 1 JaHHBIE O PE3yIbTATUBHOCTH BHYTPU OpTaHU3AIUH?

2. (9). Kro B nHauOomnblieil CTENeHH HCIMOJB3YeT JAaHHBIE O pPE3yIbTATUBHOCTHU
BHYTPH OpTraHU3aIu?

3. (10). Kto (ecnu k10-1100) B OCHOBHOM HCIIOJIB3YET JaHHBIE O PE3YIbTATHBHOCTH
3a mpenenamu areHTcTBa? (omomHutenbHo: MokeTe U Bbl MPUBECTH MPUMEP
WX UCTIOJIb30BaHUS?)

4. OOcyxIaroTcs JId MOKa3aTeNIn pe3yIbTaTUBHOCTH B MECTHOM TIPECCE/SKUTEIISIMU?

D. B kakoili crenmeHH TmoOKa3aTeJd Pe3yJbTATHUBHOCTH YBSI3aHbI C CHCTEMOM
oromkerupoBanusi? I'ne 310 yBsizanbl €1a00, KAKOBbI IPUYHHBI 3TOT0?

1. (13). Kak BBl gymaere, HACKOJIBKO JAaHHBIE O PE3YyJIbTATUBHOCTU OTPAKAIOT
JIeCTBUTENIEHO BaXKHbBIE CTOPOHBI "peaibHON" paboThl OpraHu3auu’?

2. (14). B nenom, HaACKOIBKO TECHO CHUCTEMa OIICHKH PE3yJIbTATUBHOCTH yBsI3aHA C
JIPYTMMH CUCTEMaMH YIIPABIICHUS B OpraHU3aIUuu?

3. (15). Kakona yBsizka ¢ ¢puHancoBoii cucremoid? (Ecim cnabast, To mouemy?)

B

(16). KakoBa yBsi3ka ¢ cucremoit uianupoBanusi? (Ecnu cnabas, To mouemy?)
5. (17). KakoBa yBsizka c cuctemoil ympasieHusi kaapamu? (Ecau cmabas, To
nouemy?)
E. Buemnmue ¢axTopsl, BIAMSIOINE HA Pe3yJIbTATUBHOCTD
1. (24). KakoBel OCHOBHBIE BHEIIHHWE BO3JCHCTBHS, BIUAIONIME Ha paboOTy
opranuzaiuu? (JlomonHuTENpHO: KakUM 00pa3oM JEHCTBYIOT 3TH BHEIIHUE
daxTops1?)
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Appendix 2. Validation questionnaire

English

Respondents were given these 5 questions to answer:

1.

0%

In your opinion, how significant is the influence of municipal governments over a given indicator?

25% 50% 75% 100%

0% - the dynamics of this indicator is fully dependent on other levels of government;
100% - the dynamics of this indicator is fully dependent on the municipal government.

2.

In your opinion, if the government (local and regional) does not intervene, what would be the
dynamics of this indicator in during the next 3-5 years?

will rise sharply,

will rise slowly,

will remain stable,

will fluctuate moderately,
will fluctuate widely,
will decrease slowly,

will decrease sharply,

do not know.

In your opinion, if the government had abundant resources and could allocate them to the area
measured by this indicator, how easy would it be to achieve growth of 5% in a year?

difficult;

extremely difficult;

possible without significant problems;
can be easily achieved,;

do not know.

In your opinion, is your municipality able to collect objective and accurate data on the value of this
indicator? Do you agree with the following statement — “Our municipality can collect accurate and
reliable data to measure values of this indicator”.

Strongly agree
Agree

Disagree
Strongly disagree
Do not know

In your opinion, how accurate and objective is the data on values of this indicator, reported by other
municipalities in your region? Do you agree with the following statement — “Other municipalities
of my region provide reliable and accurate data on values of this indicator”.

Strongly agree
Agree

Disagree
Strongly disagree
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Russian

1. OLICHI/ITC CTCIICHD BJIMAHHUA OPraHoOB MECTHOI'O CaMOYIIPABJICHUA HA USMCHCHUS 3HAYCHHI
I10Ka3aTcIA.

0% 25% 50% 75% 100%

0% - AMHAMMKa NOKa3aTeNa NOAHOCTbIO ONpeaensaeTca ApPYrMmm opraHamm rocy4apcTBEHHOrO
ynpasneHus;
100% - AHaMMKa NoKasaTenAa HaxoaAUTCA NoA NOJHbIM KOHTposiem Hawero OMCY

2. Ecuu oprassl rocyJapcTBEHHOTIO YIIPABJICHUS U OPraHbl MECTHOT'O CAMOYIIpaBJIeHUs He OyIyT
IIPUHUMATh HUKAKUX YCUJIMH IO YIPABJICHUIO COOTBETCTBYIOLICH c(hepoil, KaKyro JUHAMUKY, 110-
Bamemy, OyzneT 1eMOHCTPUPOBATh MOKa3aTesb B TEUCHUE CIEAYIOIUX TPEX-TISITH JIeT?

e OyIeT CTPeMHUTENBHO PaCTH;

e OyAeT MeIJICHHO PacTH;

e OyJeT CTPEeMHUTEIILHO CHUXKATHCS,

e  OyZeT MEUICHHO CHIKAThCS;

e OyJeT 3HAYUTEILHO KOJICOAThCsI OT roJia K Toay

e OyIeT HEe3HAYMTETBHO K0JIe06aThes OT roja K roay
e  3aTPYIHSIOCH OTBETHTh.

3. Ilpeanosoxum, 4TO B PaCHOPSKEHUU OPraHOB rOCYJApCTBEHHOIO YIIPABJICHHSI UIMEIOTCS] OUEHb
3HAYUTENFHBIE CBOOOIHBIE pecypchl ((DMHAHCOBEIE, KaAPOBhIE U T.1I.) U Pa3BUTHS JaHHON Cephl.
Hackonbpko TpyIHO B TaKO# CUTyaluu JOOUTHCS YIy4dLICHHUS 3HaYeHUs ToKazaTess Ha 5% 3a roa?
3akonunte (hpasy: "HoOuthes ynydiieHus 3Ha4eHus okas3arenist Ha 5% 3a roj. ..

e  HEBO3MOJXHO;
e  KpaiHE CIOXKHO;

e  MOJXHO;

e  JIETKO.

e  3aTPYAHSIOCH OTBETHUTb.

4. CornacHsl JIY BBl CO CIEIYIOLUIMM yTBepXKAeHHEM: «JlJIs OLIEeHKH 3HAUEHUsI 3TOT0 MOKa3aTess
OMCY moryT co0path 10CTOBEPHYIO HH(POPMALINIO; HCXOAHAs MHDOpMALUS ATl pacyéTa Ml
WHpOPMAILIUS 0 3HAYSHUSIX TT0KA3aTeNs, pelocTaBIsieMasi ”HBIMH OpraHaMH BJIacTH, JOCTOBEPHA,
MOJTyY€Ha U3 HAAEKHBIX UCTOUHUKOBY.

e  TIOJTHOCTBIO COTJIACEH

e CKOpee coryiaceH

e  CKOpee He COTJIaceH

e  COBEpIIEHHO HE COTJIaceH
e  3aTPYAHSIOCH OTBETHUTH.

5. CornacHsl 1 BBI CO CIEIYIOIINM YTBEPXKICHUEM: «/[aHHBIE 0 3HAYSHHSIX 3TOTO IMOKa3aTes,
npeaocTaBiseMble B Jlokagax riiaB Ipyrux MyHHUITATIATFHBIX 00pa30BaHUM, pacIIOIOKEHHBIX Ha
TEPPUTOPUHU MOETO cyObekTa PD, mocToBepHBI. DTUM TaHHBIM MOYKHO JIOBEPATH» ?

e  TIOJTHOCTHIO COTJIACEH

e CKOpee coryiaceH

e CKOpEe HE CorjaceH

e  COBEpIICHHO HE COTJIaceH
e  3aTPYAHSIOCH OTBETHUTH.
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Appendix 3. List of reporting agencies

Table 26. The sources of performance data in the national dataset.

Reporting agency Number of indicators
(as of 2011)
Federal Bureau of Statistics (Rosstat) 75
Regional Administrations 72
Federal Ministry of Health 46
Federal Ministry of Education 36
Federal Treasury 30
Federal Ministry of Regional Development 13
Federal Security Service (FSO) 8
Federal Ministry of Sport 8
Indicators that were re-assigned during the period 8
Federal Service for Control in Education (Rosobrnadzor) 7
Federal Ministry of Finance 6
Federal Ministry of Internal Affairs 5
Federal Ministry of Natural Resources 4
Federal Ministry of Economic Development 3
Federal Ministry of Agriculture 1
Federal Medical Insurance Fund 1
Federal Ministry of Culture 1
Federal Service for Control over Consumers’ Goods
(Rospotrebnadzor) 1
Total number of indicators 325

243



Appendix 4. Descriptive statistics

Average, median and mathematical expectancy for distributions of growth rates for four groups: self-
reported indicators, Rosstat, Federal ministries and FSO. Values within the range from -1 to 1 are
reported to avoid the bias of outliers and errors in the database.

Mean growth rate

Mean Rosstat | Self-reported | Fed. ministries | FSO
2008 | 0,018 -0,008 -0,018 | 0,024
2009 | 0,006 -0,040 -0,016 | 0,062
2010 | 0,016 -0,054 -0,035 | 0,039
2011 | 0,017 0,013 0,001 | 0,003

All years 0,017 -0,008 -0,018 | 0,024

Median growth rate

Median Rosstat | Self-reported | Fed. ministries | FSO
2008 0,014 -0,010 -0,021 0,007
2009 -0,002 -0,038 -0,030 0,042
2010 0,004 -0,046 -0,038 0,033
2011 0,016 0,011 0,000 | -0,007

All years 0,013 -0,010 -0,021 0,007

Mathematical expectancy of growth rate

Math. Exp. Rosstat | Self-reported | Fed. ministries | FSO
2008 -0,109 -0,019 0,557 0,170
2009 -0,001 -0,053 -0,025 0,057
2010 0,007 -0,064 -0,042 0,034
2011 0,011 0,004 -0,005 -0,002

All years 0,010 -0,018 -0,025 0,019
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Appendix 5. Share of observations clustered in the vicinity of zero
The tables below report the share of observations clustered in narrow intervals around zero. Growth

rates of self-reported indicators tend to be most convergent to zero (have greater kurtosis values).

Figure 34. Aggregate share of
observations clustered around zero

Share of
observations

2008
Interval Rosstat | Self-reported | Fed. ministries | FSO
-0,05 - 0,05 0,28 0,39 0,32 | 0,43
-0,03-0,03 0,20 0,34 0,24 | 0,36
-0,02 - 0,02 0,16 0,31 0,20 | 0,32
-0,01-0,01 0,12 0,28 0,14 | 0,28
0 (kurtosis) 0,07 0,25 0,08 | 0,17
2009
Interval Rosstat | Self-reported | Fed. ministries | FSO
-0,05 - 0,05 0,35 0,38 0,36 | 0,28
-0,03-0,03 0,26 0,33 0,27 | 0,18
-0,02 - 0,02 0,21 0,30 0,22 | 0,13
-0,01-0,01 0,16 0,27 0,15 | 0,09
0 (kurtosis) 0,09 0,23 0,08 | 0,03
2010
Interval Rosstat | Self-reported | Fed. ministries | FSO
-0,05 - 0,05 0,39 0,36 0,38 | 0,34
-0,03-0,03 0,28 0,31 0,27 | 0,23
-0,02 - 0,02 0,21 0,28 0,21 | 0,16
-0,01-0,01 0,15 0,24 0,14 | 0,09
0 (kurtosis) 0,08 0,20 0,06 | 0,03
2011
Interval Rosstat | Self-reported | Fed. ministries | FSO
-0,05 - 0,05 0,38 0,42 0,37 | 0,27
-0,03-0,03 0,28 0,35 0,28 | 0,17
-0,02 - 0,02 0,24 0,31 0,22 | 0,12
-0,01-0,01 0,17 0,26 0,15 | 0,05
0 (kurtosis) 0,10 0,21 0,07 | 0,02
All years
Interval Rosstat | Self-reported | Fed. ministries | FSO
-0,05 - 0,05 0,36 0,40 0,36 | 0,31
-0,03-0,03 0,27 0,34 0,27 | 0,22
-0,02 - 0,02 0,22 0,31 0,21 | 0,16
-0,01-0,01 0,16 0,26 0,14 | 0,11
0 (kurtosis) 0,09 0,21 0,07 | 0,05

A Annual growth %

245



Appendix 6. Indicators reported by regional governments (Decree 825)

Russian title

English title

Affiliation

1. O6beMm BaIOBOro perMoHaabHOro NPoAYKTa

Gross regional product

Rosstat (Fed.stat.bureau)

1.1. O6beM NPAMbBIX MHOCTPaHHbIX MHBECTULMIA B pacyeTe Ha 1 Kutens
cybbekTa Poccuinckon degepaumnm

Amount of direct foreign investments per capita

Rosstat (Fed.stat.bureau)

1.2. O6bem BHelIHeTOpProBoro obopoTa

Foreign trade turnover

Rosstat (Fed.stat.bureau)

1.3. O6bem BasIOBOTO PErMOHasibHOro NPOAYKTa B pacyeTe Ha 1 kutena
cybbeKkTa Poccuiickon Pepepaumnu

Gross regional product per capita

Rosstat (Fed.stat.bureau)

10. CpegHemecAYHaA HOMMHAIbHAA HaYUCeHHan 3apaboTHas naaTa
pabOoTHMKOB, 3aHATLIX B Chepe SKOHOMMKUN PerMoHa

Average monthly salary of workers in the region

Rosstat (Fed.stat.bureau)

101. Konunyectso rocygapcTBeHHbIX (MyHULMMNANAbHbIX) ambynaTopHO-
NOJIMKANHUYECKUX YUpeXAEeHUIN, PUHAHCMPOBAHUE KOTOPBIX OCYLLECTBNAETCA
no pesynbTaTtam AeATe/NbHOCTU Ha OCHOBAHMM NOAYLIEBOro HOPMaT1Ba Ha
NPUKpenIeHHoe HaceneHune

Number of medical clinics financed through per
capita standards

Regional administration

102. Konunyectso rocy4apCcTBEHHbIX (MyHULMNANbHBIX) 6ONbHUYHbIX
yuperaeHui, PuHaHCMpoBaHME KOTOPbIX OCYLLECTBAAETCA NO pe3yabTaTam
OeATeIbHOCTU MO 3aKOHYEHHOMY C/1y4alo

Number of medical clinics financed on the basis of
cases closed

Regional administration

103. lons rocyfapCTBEHHbIX (MyHMLMMNANbHbIX) YYpesKaAeHUI

3/ paBOOXPaHEHNA, MPUMEHAIOWMX CTaHAAPTbI OKa3aHUA MeaNLMHCKON
NMOMOLLM, B 0BLLEM KOMYECTBE rOCYAapCTBEHHbIX (MyHULMNANbHbIX)
YUYPEXKAEHUI 34paBOOXPAaHEHUS, 38 UCKNIOUYEHUEM YUPEKAEH U
34,paBOOXpaHeHMst ocoboro Tmna

The share of medical clinics using standards of
service provision in the total number of medical
clinics

Federal ministry

105. YMcneHHOCTb 1L, CUCTeMaTUYECKM 3aHMMatoLWMXCA pUsnYeckom
KY/NbTYpPOM M CNOPTOM

The number of people systematically doing sports

Federal ministry

107. ObecneyeHHOCTb CNOPTUBHbLIMU COOPYKEHUAMM B cybbeKkTe Poccuinckoit
depepaunm

Availability of sport facilities in the region

Federal ministry

108. Ob6ecneyeHHOCTb CMOPTUBHbLIMU 3a1aMM

Availability of sport halls

Federal ministry

109. O6ecneyeHHOCTb NAIOCKOCTHLIMM CMOPTUBHBIMW COOPYKEHUAMM

Availability of stadiums

Federal ministry
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Russian title

English title

Affiliation

11. CpE,CI,HEMECFI‘-IHaﬂ HOMWHA/IbHAaA HAYNUCNEHHAA 3apa60THaﬂ nnaTta
pa6OTHMI-(OB, 3adHATbLIX B ccbepe CEeNIbCKOro X03AMCTBa PernoHa

Average monthly salary of workers in agriculture

Rosstat (Fed.stat.bureau)

110. ObecneyeHHOCTb NNaBaTeNbHbIMM BacceMHamm

Availability of swimming pools

Federal ministry

111. Ya0BNeTBOPEHHOCTb HAaceIeHNA YCI0BUAMM A1 3aHATUA GU3NYECKOoM
KYy/ZIbTYPOW 1 CriopTOMm

Citizen satisfaction of doing sports

Federal security service

112. YaenbHbili BEC HaceNeHUs, CUCTEMATUYECKU 3aHMMaloLLLeroca
du3nYecKoi KyanbTypon 1 CNOPTOM

The share of population doing sports systematically

Federal ministry

113. Jons yyaumxca (obueobpa3oBaTesnibHbIX yUpeRaeHUN,
06pa3oBaTesibHbIX YYPEKAEHWI HaYaAbHOTO NPOPECCUOHANBHOTO
06pa3oBaHus, 06pasoBaTe/IbHbIX yUpeRaeHUi cpeaHero npodeccMoHanbHOro
06pasoBaHus), 3aHMMatOLWLMXCA GUINYECKOM KY/IbTYPOI M CNopTOM, B 0bLLei
YNCNEHHOCTU YYALLMXCA COOTBETCTBYIOLMX YUPEKAEHWNN

The share of pupils doing sports systematically

Federal ministry

113.1. YncneHHocTb cnopTcMeHoB cybbekTa Poccuiickon deaepauumy,
BK/IIOYEHHbIX B COCTaBbl CMOPTMBHbIX COOPHbIX KOMaHA, Poccuiickoit
depepaunn

The number of sportsmen enlisted in Russian
national teams

Federal ministry

113.2. lona cnopTCMEHOB, 3a4MC/EHHbIX B COCTaBbl CMOPTUBHbIX COOPHbIX
KomaHg Poccuiickolt depepaumm, B 06LEM KONMYECTBE CNOPTCMEHOB,
3aHMMaIOLLMXCA Ha 3Tane COBEPLUEHCTBOBAHMA CNOPTUBHONO MacTepcTBa M
aTane BbICLWIEro CNOPTUBHOrO MacTepcTBa

The share of sportsmen enlisted in Russian national
teams in the total number of sportsmen doing
sports at master's level

Regional administration

114. Pacxoabl KOHCONMAMPOBAHHOrO BlogKeTa cybbekTa Poccuitckoi
depepaunn Ha GU3MYECKYIO KyAbTYpy M CnopT

Budget expenditure on sports

Federal ministry

116. YaenbHbIli BeC HaceeHnn, y4acTBYIOLWEro B NAATHbIX KYNbTYPHO-
[AOCYroBbIX MEPONPUATUAX, NPOBOANMbIX FOCYAAPCTBEHHbIMM
(MyHUUMNANbHBIMU) YUPEKAEHUAMMN KYNbTYPbI

The shar of population taking part in organised
cultural events

Regional administration

117. KonmyecTBo 3K3eMNIAPOB HOBbIX NOCTYNAEHUI B 6UbAnoTeYHble GOHAbI
061ea0CcTynHbIX 6MBANOTEK Ha 1 TbiC. YE/IOBEK HAce1eHUs

The number of new books received by libraries per
capita

Federal ministry

118.1. YncneHHoCTb BbIMYCKHUKOB rOCYAapCTBEHHbIX (MYHULMNANbHbIX)
0611e06pa3oBaTeNbHbIX YUPEKAEHUM, HE NOMYYMBLLMX AaTTECTAT O CPEAHEM
(nonHom) obpasoBaHumM

The number of high school graduates who did not
receive the education certificate

Federal ministry
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119. YncneHHOCTb BbIMYCKHMKOB rOCyAapCTBEHHbIX (MYyHULMMNANAbHbIX)
obueobpasoBaTesibHbIX yYPEXAEHUI, Y4aCTBOBABLLMX B €ANHOM
rocy4apCTBEHHOM 3K3aMeHe MO PYCCKOMY A3bIKY

The number of high school graduates taking part in
the national exam in Russian language

Federal ministry

12. CpegHemecsyHas HOMMHaA/IbHAsA HaYMUC/IeHHan 3apaboTHas nnata
pPabOTHMKOB rocyAapCTBEHHbIX (MyHULMNANAbHBIX) yYpeXaeHN
34 paBOOXpPaHeHUs

Average monthly salary of medical personnel

Rosstat (Fed.stat.bureau)

120. YncneHHOCTb BbIMYCKHMKOB rOCyAapCTBEHHbIX (MyHULMNANAbHbIX)
0b6LieobpasoBaTesibHbIX YYPEXAEHUN, CAABLUNX €ANHbIN rOCYAaPCTBEHHbIN
9K3aMeH Mo PYyCCKOMY A3bIKY

The number of high school graduates that passed
the national exam in Russian language

Federal ministry

121. YucneHHOCTb BbIMYCKHMKOB rOCyAapCTBEHHbIX (MyHULMNANAbHbIX)
0b6u1eobpasoBaTesibHbIX YYPEXKAEHUI, Y4aCTBOBABLLMX B €ANHOM
rocyapCTBEHHOM 3K3aMeHe Mo MaTeEMATUKe

The number of high school graduates taking part in
the national exam in Mathematics

Federal ministry

122. YcneHHOCTb BbIMYCKHMKOB rOCyAapCTBEHHbIX (MyHULMNANAbHbIX)
0611e06pa3oBaTeNbHbIX YUPEKAEHWUM, CAABLUNX EANHBIN FOCYAAPCTBEHHbIN
9K3aMeH No matemaTtuke

The number of high school graduates that passed
the national exam in Mathematics

Federal ministry

123. YnMcneHHOCTb BbIMYCKHUKOB rOCYAapCTBEHHbIX (MYHULMNAAbHbIX)
06Leo0bpazoBaTebHbIX YUPEKAEHWNI, y4aCTBOBABLUMX B €ANHOM
rocyAapCcTBeHHOM 3K3aMeHe B FOPOACKON MECTHOCTH

The number of high school graduates in urban
areas

Federal ministry

123.1. YMcNeHHOCTb BbIMYCKHUKOB FOCYAapCTBEHHbIX (MYHULMNANbHbIX)
06Leo0bpa3oBaTebHbIX YUPEKAEHWN, y4aCTBOBABLUMX B €4MHOM
rocyAapCcTBeHHOM 3K3aMeHe

The number of high school graduates that took
part in the national exam

Federal ministry

124. YncneHHOCTb BbIMYCKHMKOB roCyAapCTBEHHbIX (MyHMLUMNAAbHbIX)
06Leobpa3oBaTeibHbIX YUPEKAEHWNIM, y4acTBOBaBLIMX B eAUHOM
rocyAapCTBEHHOM 3K3aMeHEe B Ce/IbCKOM MECTHOCTH

The number of high school graduates in rural areas

Federal ministry

126. KonmuecTBo NpecTynieHnin, CoBepLleHHbIX HeCOBEPLLIEHHONAETHUMM UK
npu 1X coyyactum

The number of crimes committed by underaged
offenders

Federal ministry

127. Y0BNeTBOPEHHOCTb HaceieHna KavecTBom obuiero obpasoBaHms

Citizen satisfaction in the quality high school
education

Federal security service

128. KoaiMyecTBo rocy4apcTBeHHbIX (MyHULMNAAbHbIX)
06LeobpasoBaTesibHbIX YUPEKAEHWNI, PACNON0KEHHbIX B TOPOACKOW
MeCTHOCTHU

The number of high schools in urban areas

Federal ministry

248




Russian title

English title

Affiliation

128.1. KonnyecTBo rocyaapcTBeHHbIX (MyHULMNANbHbIX)
06weobpazoBaTeNbHbIX YYPEXAEHNN

The number of high schools

Federal ministry

129. Konunyectso rocy4apcTBEHHbIX (MyHULMNANbHbIX)
obuieobpasoBaTesibHbIX YYPEXAEHUN, PACNONOXKEHHbIX B CENbCKOM
MEeCTHOCTU

The number of high schools in rural areas

Federal ministry

13. CpesHemecAYHas HOMWHaAbHasA HauncNeHHan 3apaboTHas naaTa
PabOTHMKOB rocyAapCTBEHHbIX (MyHMLMNANAbHBIX) yYpeRaeHnit obpasoBaHuUsA

Average nominal salary of high school staff

Rosstat (Fed.stat.bureau)

130. KonunyectBo rocy4apcTBEeHHbIX (MyHULMNANbHBIX)
0b6L1eobpa3oBaTesibHbIX YYPEXAEHUN, 34aHNSA KOTOPbIX HAX0AATCA B
aBaPUIMNHOM COCTOAHUM UM TPEBYIOT KAaNMUTAIbHOIO PEMOHTA

The number of high schools requireing renovation

Federal ministry

131.1. lona rocyaapcTBeHHbIX (MyHMLMNANbHbIX) 06pa3oBaTeNbHbIX
yupexaeHuit ¢ NoCTOAHHbIM NpebbiBaHMEM AeTel, 34aHUA KOTOPbIX
Haxo4AaTCcA B aBapMMHOM COCTOAHUM UK TPEDBYIOT KanMTanbHOIO PEMOHTA, B
06LLEM KOJIMYECTBE rocyAapCTBEHHbIX (MyHUUMNAaNbHbIX) 06pa3oBaTe/bHbIX
yupexxaeHuit ¢ NoCToAHHbIM NpebbiBaHNeM aeTel

The share of boarding schools requireing capital
renovation in the total number of boarding schools

Federal ministry

132. YncneHHocTb nL, (cpeaHeroaoBas), 0by4atoLWmMXCcs B rocyAapCcTBEHHbIX
(MyHMUMNanbHbIX) 06LWEe0bpa30BaTENbHBIX YUPEKAEHUAX, PACNONOXKEHHbIX B
CeNbCKOM MeCTHOCTH

The number of pupils in high schools in rural areas

Federal ministry

133. YucneHHoCTb inL, (cpegHeroaoBasn), 06y4YaloLMXCa B rocy4apCTBEHHbIX
(MyHMUMNaNbHbIX) 06LWEe0bpa3oBaTeNbHbIX YUPEKAEHNAX, PACNONOMKEHHbIX B
ropoAcKon MecTHOCTU

The number of pupils in high schools in urban areas

Federal ministry

134. YNcneHHOCTb BbIMYCKHMKOB roCyAapCTBEHHbIX (MyHMLMNAAbHbIX)
06LeobpasoBaTesibHbIX YUPEKAEHWNI, PAaCNON0KEHHbIX B FTOPOACKOWM
MEeCTHOCTHU

The number of high school graduates in urban
areas

Federal ministry

134.1. YUcNeHHOCTb BbINYCKHUKOB roCcyAapCTBEHHbIX (MyHULMNANbHbIX)
06weobpazoBaTeibHbIX YYpEeXAEHUN

The number of high school graduates

Federal ministry

135. YMCNEHHOCTb BbIMYCKHUKOB rOCYAapCTBEHHbIX (MyHMLUMNAAbHbIX)
06LeobpazoBaTebHbIX YUPEKAEHWNIN, PACNONOKEHHDBIX B CE/IbCKOM
MEeCTHOCTHU

The number of high school graduates in rural areas

Federal ministry

136. YgenbHblit Bec aeTtei nepson U BTOPOM rpynn 340p0BbsA B 06LLel
YMCNIEHHOCTM 0BYYaIOLLMXCA B TOCYAAPCTBEHHbIX (MYHULMNANbHBIX)

The share of kids qualified in 1 and 2 health
categories in the total number of pupils

Federal ministry
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06weobpazoBaTeNibHbIX YUYpEXAEHUAX

137. YncneHHoCTb paboTHUKOB (CpeaHeroaoBas) rocyAapCTBEeHHbIX
(MyHMUMNanbHbIX) 06 Ee06pa3oBaTENbHBIX YUPEKAEHWNA, PACNONOMKEHHbIX B
ropoACcKOM MEeCTHOCTHU

The number of staff of high schools in ubran areas

Federal ministry

138. YncneHHoCTb paboTHUKOB (cpeaHeroAoBas) rocyapCTBeHHbIX
(MyHMUMNanbHbIX) 06 Ee0bpa3oBaTENbHBIX YUPEKAEHWNA, PACNONOMKEHHbIX B
CeNbCKOM MECTHOCTHU

The number of staff of high schools in rural areas

Federal ministry

139. YnucneHHoCTb yuntenen (cpeaHeronosas) rocy4apCTBEHHbIX
(MyHMUMNanbHbIX) 06LEe06pa30BaTENbHBIX YUPEKAEHWNA, PACNONOKEHHbIX B
ropoAcKOM MEeCTHOCTHU

The number of teachers high schools in ubran
areas

Federal ministry

14. CpegHemecAYHaA HOMUHAIbHAA HaYUCeHHan 3apaboTHas naaTa
pPabOTHMKOB rocyaapcTBEHHbIX (MyHULMNANbHbIX) YUPEIKAEHWNI COLNANbHOM
3aLWMTbI HaceneHus

Average nominal salary of social services staff

Rosstat (Fed.stat.bureau)

140. YncneHHocTb yuntenel (cpeaHeroaoBas) rocyaapcTBEHHbIX
(MyHMUMNanbHbIX) 06LEe06pa30BaTENbHBIX YUPEKAEHWNA, PACNONOMKEHHbIX B
CeNbCKOM MECTHOCTHU

The number of teachers in high schools in rural
areas

Federal ministry

141. Nons yunTtenen rocygapcTBeHHbIX (MyHULMMNANAbHbIX)
0611e06pa3oBaTENbHbLIX YUPEKAEHNN, MMEIOLLMX CTaXK Nesarormyeckomn
paboTbl 40 5 neT, B 06LLEN YNCNEHHOCTHU YUUTENEN FOCYAAPCTBEHHbIX
(MyHMUMNaNbHbIX) 06LE06pa30BaATENbHbIX YUPEKAEHWN M

The share of teachers with over 5 years of
experience in the total number of teachers in high
schools

Federal ministry

142. YnucneHHOCTb Npoyero nepcoHana (cpegHeronosan) (a4AMUHUCTPATUBHO-
ynpaB/ieHYeCcKoro, y4e6HO-BCNoOMOraTe/IbHOro, MaaALero o6cnyKunsatoLero
nepcoHana, a Tak»Ke Neaarornyecknx paboTHNKOB, HE OCYLLLECTBAAIOLLMX
y4ebHbIi npouecc) rocyAapcTBeHHbIX (MyHULMNANbHbIX)
06LeobpasoBaTesibHbIX YUPEKAEHWNI, PAaCNON0KEHHbIX B FOPOACKOM
MEeCTHOCTHU

The number of non-teaching staff in high schools in
urban areas

Federal ministry

143. YnucneHHoCTb Npoyero nepcoHana (cpegHeroaosan) (a4AMMHUCTPATUBHO-
ynpaB/iieHYecKoro, y4e6HO-BCNoMOoraTe/ibHOro, MnaALero 06cny»KusatoLero
nepcoHana, a Tak»Ke Neaarornyecknx paboTHNKOB, HE OCYLLLECTBAAIOLLMX
y4ebHbIi NpoLecc) rocyAapcTBeHHbIX (MyHULMNANbHbIX)

The number of non-teaching staff in high schools in
rural areas

Federal ministry
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0obuieobpasoBaTesibHbIX YyUYPEXAEHUN, PACNONOXKEHHbIX B CE/IbCKOM
MeCTHOCTU

144. KonnyecTso Knaccos (cpeaHerofoBoe) B rocy1apcTBeHHbIX

(MyHMLMNanbHbIX) 06LWEe0bpa3oBaTENbHBIX YUPEKAEHUAX, PACNONOKEHHbIX B

ropoAcKOM MEeCTHOCTHU

The number of classes in high shools in urban areas

Federal ministry

145. KonnuyecTso Knaccos (cpeaHerofoBoe) B rocy1apcTBeHHbIX

(MyHMUMNaNbHbIX) 06LWe06pa30oBaTENbHbIX YUPEKAEHUAX, PACNONOMKEHHbIX B

Ce/IbCKO MEeCTHOCTHU

The number of classes in high schools in rural areas

Federal ministry

146. CpegHAa CTOMMOCTb COAEPHKAHUA OLHOI0 Knacca B rocy4apCTBEHHbIX
(MyHMUMNanbHbIX) 06LWe0bpa3oBaTENbHBIX YUPEKAEHNAX B CYObEKTE
Poccuitckoin Pepepaumm

Average cost of one class in high schools in the
region

Regional administration

147. CpepgHemecAaYHaa HOMMHaNbHaA HauYMCNeHHanA 3apaboTHana naaTta
PaboTHWKOB rocyAapCTBEHHbIX (MyHMLMNabHbIX) 00LLLe06pa30oBaTeNbHbIX
yypexaeHun

Average nominal monthly salary of staff of state
owned high schools

Rosstat (Fed.stat.bureau)

148. CpegHemecaYHana HOMWHabHaA HauYMCAeHHan 3apaboTHana naaTta
yunTenein rocyapcTBeHHbIX (MyHUUMNaAbHbIX) 061Leo0bpa3oBaTebHbIX
yypexaeHun

Average nominal salary of teachers in state owned
high schools

Federal ministry

149. CpegHemecaYHan HOMWHabHaA HauyMcneHHan 3apaboTHana naaTta
npoyero nepcoHana (aAMMUHUCTPATUBHO-YNPaBAEHYECKOrO, y4ebHOo-
BCMOMOraTe/IbHOro, MAaALWero 06CcnyKMBAOLWErO NEPCOHANA, @ TAKKe
nefarornyeckmnx paboTHMKOB, He OCYLLLECTBAAIOWMX y4ebHbIN npouecc)
rocy4apcTBEHHbIX (MyHULMNANbHbIX) 06Weobpa3oBaTeIbHbIX yUpeRaeHUi

Average nominal salary of non-teaching staff in
state owned high schools

Federal ministry

15. CpeaHemecAYHan HOMWHaAbHAA HauncneHHaa 3apaboTHas naata
PabOTHMKOB roCyAapCTBEHHbIX (MYHMLMNAAbHbIX) yupexaeHuit pusmyeckoi
Ky/AbTypbl U criopTa

Average nominal salary of staff of sport
establishments

Rosstat (Fed.stat.bureau)

150. Pacxoabl KOHCONMAMPOBAHHOrIO blogKeTa cybbekTa Poccuinckoi
depepaunn Ha obuiee obpasoBaHmMe

Budget expenditure on education (high school
level)

Federal ministry
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151. Pacxoabl KOHCONMAMPOBAHHOrO btoarkeTa cybbekTa Poccuiickoi
depepaunn Ha oblLiee obpa3oBaHMe B HACTM YBEIMYEHNA CTOMMOCTU
OCHOBHbIX CpeacTB

Budget expenditure on education (high school
level) in capital expenditure

Federal ministry

152. Pacxoabl KOHCONMAMPOBAHHOrO BloaKeTa cybbekTa Poccuiickom
depnepaunn Ha obliee obpasoBaHMe B YaCTU TEKYLLMX PACX0O40B

Budget expenditure on education (high school
level) in current expenditure

Federal ministry

153. Pacxoabl KOHCONMANPOBAHHOrO bloarkeTa cybbekTa Poccuiickoi
depepaunn Ha oblee ob6pa3oBaHMe B YaCTU TEKYLUUX PacXo[0B Ha oniaTty
TPyAa U HaYUC/IeHMIA Ha onnaty Tpyaa

Budget expenditure on education (high school
level) (salaries)

Federal ministry

154. KonnyecTso rocyaapcTBeHHbIX (MyHULMMNaAbHbIX)
06weobpazoBaTeibHbIX YYpEXKLEHUN, NepeBeseHHbIX HA HOPMaTUBHOE
nogywesoe pMHaHCMpPOBaHUE

The number of high schools on per head financing

Federal ministry

155. Konnyectso rocyaapcTBeHHbIX (MyHULMMNAAbHbIX)
0b6LieobpasoBaTesibHbIX yYPEXAEHUN, NepeBeaeHHbIX Ha HOBYIO
(oTpacnesyto) cucTemy onnaTtbl TPYAa, OPUEHTUPOBAHHYIO HA pesyabTaTt

The number of high schools on new payment
systems (performance pay)

Federal ministry

156. Jons petel, octaBwmxca 6e3 noneyeHuns pogurene

The number of orphans

Federal ministry

157. Jona aetel, octaBmnxcsa 6e3 noneyeHua pogutenein, nepeaaHHbIX Ha
BOCMMTaHME B CEMbM rpaxkaaH Poccuiickoit PeaepaLmmn, NOCTOAHHO
NPOXXMBAIOLLMX Ha TeppuTopumn Poccuiickoit Peaepaumnm (Ha ycbiHOBNEHME
(ynouepeHue) 1 nog oneky (noneymTenbCcTBO)), B TOM YMCe NO AOroBOpY O
npuemHon cembe MBO B Cnyyasnx, NPeayCMOTPEHHbIX 3aKOHAaMN CyObeKTOB
Poccuiickolt ®eaepaLmm, No 4OroBOpy 0 NaTPOHaTHOM ceMbe (MaTpoHarTe,
MaTPOHATHOM BOCMUTAHMM)

The number of fostered orphans

Federal ministry

158. YncneHHOCTb BbIMYCKHWKOB, 3aBEPLUMBLUNX OByYeHMe B OTYETHOM roay
no o6pa3oBaTebHbIM NPOrPaMmmam HayabHOro NPOGEeCCUOHANbHOTO
obpasoBaHMA 3a cyeT cpeacTs cybbekTa Poccuiickon deaepaumnm

The number of state funded vocational colleges
graduates

Federal ministry

159. YncneHHOCTb BbIMYCKHWKOB, 3aBEPLUMBLUNX OByYeHMe B OTYETHOM roay
no o6pasoBaTenbHbIM NPOrpaMmmam HadaabHOro NPodeccnoHanbHOro
o6pa3oBaHuA 3a cyeT cpeacTs cybbekTa Poccuiickoi PeaepaLmm, CoOCTOAWMX
Ha perncTpauMoHHOM y4yeTe B KauecTBe 6e3paboTHbIX

The number of state funded vocational colleges
graduates registered as unemployed

#H/O
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16. CpegHemecsyHas HOMMHA/IbHaA HauyUCc/eHHan 3apaboTHas naarta
pPabOoTHMKOB rocyAapCTBEHHbIX (MYHULMMANAbHbIX) YUPEKAEHUA KYAbTYPbl U
MCKyCCTBa

Average nominal monthly salary of staff of cultural
establishments

Rosstat (Fed.stat.bureau)

160. YMcneHHOCTb BbIMYCKHUKOB, 3aBEPLUMBLLMX 0Oy4YeHUE B OTYETHOM rogy
no o6pasoBaTebHbIM NPOrpaMmmam cpesHero npodeccuoHanbHoro
obpasoBaHMsA 3a cyeT cpeacTs cybbekTa Poccuiickon deaepauunm

The number of state funded graduates of middle-
tier vocational colleges

Rosstat (Fed.stat.bureau)

161. YMcneHHOCTb BbIMYCKHWKOB, 3aBEPLIMBLUNX 0ByYeHMe B OTYETHOM rogy
no o6pasoBaTeNbHbIM NPOrpaMmmam cpeaHero NpodeccuoHaNbHOro
o6pa3oBaHuA 3a cyeT cpeacTs cybbekTa Poccuiickoit PeaepaLmm, COCTOAWMX
Ha perncTpauMoHHOM yyeTe B KauecTBe 6e3paboTHbIX

The number of state funded graduates of middle-
tier vocational colleges registered as unemployed

#H/A,

166. Konnuyectso npecTynaeHunin, coseplleHHbIX HeCoBepPLIEHHONETHUMMU,
obyyaloWwmMmMncs B rocyJapCcTBeHHbIX 06pa3oBaTeibHbIX yUpeXKAeHUAX
Ha4anbHOro Npo¢deccMoHanbHOro 06pa3oBaHUA, N MPU UX COy4aCTUM

The number of crimes committed by students of
entry-level vocational colleges

Federal ministry

167. KonnyecTBo npecTynieHnin, CoBepLleHHbIX HECOBEPLUEHHONETHUMM,
obyuatowmmmca B rocy4apCcTBEHHbIX 0O6pa3oBaTe/IbHbIX YUpeKaeHUAX
cpegHero npodeccMoHanbHOro 06pasoBaHUA, AU NPU NX COYYaCTUN

The number of crimes committed by students of
middle-level vocational colleges

Federal ministry

168. Konunuyectso rocyaapcTBeHHbIX 06pa3oBaTesibHbIX yUpeXKaeHN M
HavanbHOro npodeccuoHanbHoro obpasosaHma cybbekTa Poccuiickomn
depepaunn

The number of entry-level vocational colleges

Federal ministry

169. KosimuecTBo rocyAapcTBeHHbIX 06pa3oBaTe/IbHbIX YUperKaeHN i
HayanbHOro NnpodeccnoHanbHOro obpasoBaHua cybbekTa Poccuitckoi
denepaumn, 34aHNA KOTOPbIX HAXOAATCA B aBaPUMHOM COCTOAHUU AU
TpebytoT KanuTanbHOro PeMoHTa

The number of entry-level vocational colleges with
buildings requireing capital renovation

#H/O

17. Jona cpeaHeCcnMCoOMHON YNCIEHHOCTN PaboTHUKOB (6e3 BHELIHMX
COBMECTUTE/IEN) MasbiX U CPEAHUX NPEANPUATUI B CPeLHECTUCOYHOM
YMCNEHHOCTU PAabOTHUKOB (6€3 BHELLUHMX COBMECTUTEIEN) BCEX NpesnpuaTuii
W opraHusaumm

The share employees of small and medium sided
businesess in the total number of emplyees

Rosstat (Fed.stat.bureau)

170. YncneHHOCTb KL, 06yYatoLmMXCA B rocy4apCTBeHHbIX 06pa3oBaTe ibHbIX
yUpEeXKAeHUAX HauyabHOro NpodeccnoHanbHOro o6pasosaHusa cybbeKkTa
Poccuitckoin ®epepaumm

The number of students of state-run entrly-level
vocational colleges

Federal ministry
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170.1. YucneHHocTb nu, obyyatowmxca no obpasosBaTe/ibHbIM NPOrpammam
HavyanbHOro npodeccMoHanbHOro 0b6pa3oBaHKUA 3a cYET cpeacTB cybbeKkTa
Poccuiickoin Pegepaumn

The number of state funded students of entry-level
vocational colleges

Federal ministry

170.2. Aons nuu, obyyatowmxca no obpasosBaTes/ibHbIM NPOrpaMmmam
HavyanbHOro npodeccMoHanbHOro obpa3oBaHKUA 3a cYET cpeacTB cybbeKkTa
Poccuiickoit Pepepaumm B yupeKaeHUAX CPeHEro 1 BbiCLLEro
npodeccnoHanbHoOro obpasoBaHmsa, B 06LEN YNCAEHHOCTUN nL,
obyyatowmxca no obpasoBaTe/ibHbIM NPOrpaMmmam HavabHOro
npodeccnoHanbHoro obpasoBaHUsA 3a cYET cpeacTB cybbekTa Poccuiickomn
depepaunu

The share of state funded students in the total
number of students at middle-tier vocational
colleges

Federal ministry

172. YnucneHHOCTb /1L, 06yYaloWMXCA B rOCYAapPCTBEHHbIX 06pa3oBaTeNbHbIX
YUpEKAEHUAX HaYalbHOro NPodeccoHanbLHOro 06pasoBaHNa CybbekTa

The number of students of state-run entrly-level

Poccuiickoit ®epepaumnu 3a cyeT BHEOIOAKETHBIX CPEACTB vocational colleges funded from off-budget sources #H/0
173. YncneHHOCTb BbIMYCKHUKOB, 3aBePLIMBLUMX 0ByYeHME NO

06pa3oBaTe/ibHbIM NPOrpammam HavyabHOro NPodeccMoHaNbHOro

06pa3oBaHMA B OTYETHOM roAy 3a CYET CPeAcTB cybbekTa Poccuinckoit The number of graduates of entry-level vocational

depepaunn, NOAYYMBLUMX HAaNpaBAEHWE Ha PabOoTy B OpraHM3aumum colleges who received a work placement H#H/Q

174. YucneHHOCTb pabOTHUKOB rocyAapCTBEHHbIX 06pa3oBaTeibHbIX
yupexaeHuit HavanbHoro npodeccMoHaibHOro o6pasoBaHus cybbekTa
Poccuiickoit depepaumm (dmsmyeckue nnua)

The number of staff of entry-level vocational
colleges

Federal ministry

175. YucneHHOCTb NpenogaBaTenen rocyAapcTBeHHbIX 06pa3oBaTeibHbIX
yupexaeHuit HavanbHoro npodeccMoHanbHOro 06pasoBaHus cybbekTa
Poccuiickoit depepaumm (bmsmnyeckue nnua)

The number of teachers at entrly-level vocational
colleges

Federal ministry

176. YucneHHOCTb MacTepoB NPOMN3BOACTBEHHOrO 06yYeHun
rocyAapCTBeHHbIX 06pa30BaTebHbIX yUPEeXAEHMI HaYabHOTO
npodeccroHanbHoro obpasosaHuna cybbekTa Poccuiickoit deaepaunmn
(pn3nueckme nnua)

The number of instructors at entry-level vocational
colleges

Federal ministry
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178. YncneHHOCTb NpoYero nepcoHana rocyaapcTBeHHbIX 06pa3oBaTe/bHbIX
yyperKaeHU HadanbHOro npodeccnoHanbHOro obpasoBaHus cybbekTa
Poccuitckoit Penepaumm (aAMUHUCTPATUBHO-YNPaBAEHUYECKOro, y4ebHo-
BCMOMOTATENbHOIO, MAaALWwero obcayKMBAOLLEro NepcoHana, a Takxe
nefarormyecknx paboTHMKOB, He OCYLLLECTBAAIOWMX y4ebHbIN npouecc)
(dm3smyeckme nuua)

The number of other staff at entry-level vocational
colleges

Federal ministry

179. Aons npenogasaTtenei rocyaapcTBeHHbIX 06pa3oBaTe/ibHbIX
yYpeKAeHU HadyaibHOro npodeccnoHaibHOro obpasoBaHMs cybbekTa
Poccuitckoit Pegepaumm co ctaxkem paboTbl 40 5 neT B 06LEN YNCIEHHOCTH
npenogasaTesiell rocyaapcTBEHHbIX 06pa3oBaTe/ibHbIX YYPEKAEHUN
HavanbHOro npodeccuoHanbHoro obpasoBaHma cybbekTa Poccuiickomn
depepaunu

The share of teachers with over 5 years of
experience in the total number of teachers at
entry-level vocational colleges

Federal ministry

18. KonnyectBo Masnblx U CpeaHUX NpeanpuaTUin B pacyeTe Ha 1 TbiC. YenoBeK
HaceneHus cybbvekTa Poccuinckoin egepaumm

The number of small and medium sized business
per 1000 people

Rosstat (Fed.stat.bureau)

180. CpegHemecsYHan HOMUHa/bHasA HauyMcneHHan 3apaboTHana naaTta
npenogasaTesiell rocyaapcTBEHHbIX 06pa3oBaTe ibHbIX YYPEKAEHUN
HavanbHOro npodeccuoHanbHoro obpasosaHma cybbekTa Poccuiickomn
depepaunn

Average nominal monthly salary of teachers of
entry-level vocational colleges

#H/0

181. CpegHemecsYHan HOMWHa/bHasA HauyMcneHHan 3apaboTHana naaTta
MacTepoB MNPOU3BOACTBEHHOIO 06yYeHMA rocyAapCTBEHHbIX
obpasoBaTenbHbIX yUpeXKaeHU HayanbHOro npodeccuoHanbHOro
obpasoBaHuA cybbeKkTa Poccuiickoit deaepaunu

Average nominal montly income of instructors of
entry-level vocational colleges

Federal ministry

182. CpegHemecayHaa HOMMHaANbHAA HauYMC/IeHHan 3apaboTHana naaTta
PaboTHMKOB rocyAapcTBEHHbIX 06pa3oBaTe/IbHbIX YYPErKAEHNI HauyabHOTo
npodeccrnoHanbHOro obpasosaHun

Average nominal monthly income of staff of entry-
level vocational colleges

#H/O

183. Pacxoabl KOHCONMAMPOBAHHOrIO BlogKeTa cybbekTa Poccuinckoi
depnepaunn Ha HayanbHoe npodeccmoHanbHoe obpasoBaHmMe

Budget expediture on entry-level vocational
education

Federal ministry

184. Pacxoabl KOHCONMAMPOBAHHOrO bloaxKeTa cybbeKkTa Poccuitckoi
depnepaunn Ha HayanbHoe NpodeccnoHanbHoe 0bpasoBaHMe B YacTU
yBe/NYeHMA CTOMMOCTN OCHOBHbIX CPeACTB

Budget expediture on entry-level vocational
education - capital expenditure

Federal ministry
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185. Pacxoabl KOHCONMANPOBAHHOrO bloarkeTa cybbekTa Poccuiickoi
depnepaunn Ha HayanbHoe NpodeccnoHanbHoe 06pasoBaHNe B YaCTU
TEKYLLMX pacxoaos

Budget expediture on entry-level vocational
education - current expenditure

Federal ministry

186. Pacxoabl KOHCONMAMPOBAHHOrO bloarkeTa cybbekTa Poccuiickoi
depnepaunn Ha HayanbHoe NpodeccnoHanbHoe 0bpasoBaHne B YacTU
TEKYLLMX pacxo40B Ha onnaTy TpyAa W HauucAeHui Ha onnaty Tpyaa

Budget expediture on entry-level vocational
education - salaries

Federal ministry

187. KonmuecTBo rocyAapcTBeHHbIX 06pa3oBaTe/IbHbIX YUperKaAeHN A
HayanbHOro NpodeccnoHanbHOro obpasoBaHuA cybbekTa Poccuitckoi
denepaumn, nepeBeaeHHbIX Ha HOBYIO (OTpacneByto) cuctemy onnathbl TPyAa,
OPWEHTUPOBAHHYIO Ha pe3yabTaT

The number of entry-level vocational colleges
where performance pay has been implemented

Regional administration

188. Konnuyectso rocysapcTBeHHbIXx 06pa3oBaTeNbHbIX YYpeXRAEHUI cpeaHero
npodeccmoHanbHoro obpasoBaHua cybbekTa Poccuiickon ®eaepaumm

The number of middle-level vocational colleges

Rosstat (Fed.stat.bureau)

189. Konunuyectso rocyapcTBEHHbIX 06pa3oBaTebHbIX YUPEXAEHUN cpeaHero
npodeccnoHanbHoro obpasoBaHusa cybbeKkTa Poccuiickoit Pegepaumm,
3[1l@aHMNA KOTOPbIX HAXOAATCA B aBAPUMHOM COCTOSHUM UK TPebyIoT
KanuTasbHOro pemMoHTa

The number of middle-level vocational colleges
with buildings requiring capital renovation

Rosstat (Fed.stat.bureau)

19. [lonsa npoAyKLMK, NPOU3BEAEHHON MasibiMK NPEANPUATUAMU, B 06LLEM
ob6beme BaNo0BOro permMoHanbHOro NpoayKTa

The share of small businesses in gross regional
product

Rosstat (Fed.stat.bureau)

190. YncneHHOCTb 1L, 06yYatoWMXCA B roCyAapCTBEHHbIX 06pa3oBaTeibHbIX
yupexaeHusax cpeaHero npodpeccMoHanbHoOro obpasoBaHusa cybbekTa
Poccuiickoin Pepepaumu

The number of students at middle-level vocational

colleges

Rosstat (Fed.stat.bureau)

190.1. YncneHHocTb nnu, obydyaromxcs no obpasoBaTesibHbIM NPOrpaMmmam
cpeaHero npodeccnoHabHOro 06pa3oBaHNA 3a CYET CPeaCTB CyObeKTa
Poccuiickoin Peagepaumnn

The number of students at middle-level vocational

colleges (state funded)

Rosstat (Fed.stat.bureau)

192. YncneHHOCTb /ML, 0bYYaIOLMXCA B FOCYAaPCTBEHHbIX 06Pa30BaTeIbHbIX
yupexRaeHusax cpesHero npopeccMoHanbHoro o0b6pasoBaHua cybbeKTa
Poccuiickolt depepaumm 3a cHeT BHEBIOAKETHBIX CPEACTB

The number of students at middle-level vocational

colleges (funded from off-budget sources)

Regional administration

193. YucneHHOCTb BbIMYCKHMKOB, 3aBepLUMBLUMX 0ByYeHMe B OTYETHOM roay
no ob6pa3oBaTe/ibHbIM NPOrpaMmam cpegHero NnPodpeccMoHaNbHOro
obpasoBaHMA 3a cyeT cpeacTB cybbekTa Poccminckon Pegepaumm,

The number of state funded graduates of middle-

tier vocational colleges

#H/A
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MONYYMBLUMX HanpaBieHne Ha paboTy B opraHM3auum

194. YucneHHoOCTb paboTHUKOB rocyAapCcTBEHHbIX 06pa3oBaTe ibHbIX
yupexKaeHuin cpegHero npodpeccmoHanbHoOro obpasoBaHus cybbeKTa
Poccuitckoit degepaummn (pusmyeckne nnua)

The number of staff of middle-tier vocational
colleges

Rosstat (Fed.stat.bureau)

195. YucneHHoCTb NpenogaBaTenielt rocyAapcTBEHHbIX 06pa3oBaTenbHbIX
yuperKaeHuin cpegHero npodeccmoHanbHoro obpasoBaHus cybbeKTa
Poccuitckoit egepaummn (pusmyeckmne nnua)

The number of instructors of middle-tier vocational
colleges

Rosstat (Fed.stat.bureau)

198. YncneHHOCTb NpoYEero NepcoHana rocyapcTBeHHbIX 06pa3oBaTebHbIX
yupexKaeHuin cpeaHero npopeccmoHanbHoro o6pasoBaHunn cybbeKTa
Poccuiickolt depepaumm (a4AMUHUCTPATUBHO-YNpPaBAEHYECKOro, yuebHo-
BCMOMOraTeNbHOro, MaagLwero obCNyKMBaIOLWEro NepcoHana, a Takke
neparormyeckmx paboTHMKOB, He OCYLLECTBAAIOWMX y4ebHbIi npouecc)
(pun3nueckme nnua)

The number of other staff at middle-tier vocational
colleges

Rosstat (Fed.stat.bureau)

199. Jona npenoaasaTtenelt rocyaapCcTBeHHbIX 06pa3oBaTebHbIX
yupexaeHui cpegHero npodeccuoHanbHOro o6pasoBaHma cybbekTa
Poccuitckoin ®Pepepaumm co ctaxkem paboTbl 40 5 neT B 06LWel YNCIEHHOCTH
npenogasaTteniell rocyaapcTBeEHHbIX 06pa3oBaTe/ibHbIX YYpeXAEHUN CpegHero
npodeccnoHanbHoro obpasoBaHua cybbekTa Poccuitickoit Pepepaumm

The share of teachers with more than 5 years of
experience in the overall number of teachers of
middle-tier vocational colleges

Rosstat (Fed.stat.bureau)

2.1. UHAEKC NPOMBILAEHHOTO NPOM3BOACTBA

Industrial production index

Rosstat (Fed.stat.bureau)

20. YaenbHblIi BeC NPUObIIbHBIX KPYMHbIX M CPeAHUX CENbCKOXO3ANCTBEHHbIX
opraHuMsaunin B ux obwem yncne

The share of profitable large and medium sized
businesses

Rosstat (Fed.stat.bureau)

200. CpegHemecAYHass HOMWHAbHAA HauUceHHas 3apaboTHas naaTa
npenoaaBaTenen rocyaAapcTBEHHbIX 06pa30BaTeNbHbIX YUpPEXAEHNI cpeaHero
npodeccnoHanbHoro obpasoBaHusa cybbeKkTa Poccuiickoit Pepepaunm

Average nominal monthly salary of teachers of
middle-tier vocational colleges

Rosstat (Fed.stat.bureau)

202. CpegHemecAYHas HOMMHA/IbHAA HauyUceHHasn 3apaboTHas naaTa
pabOTHMKOB rocyfapCcTBEHHbIX 06pa3oBaTeNbHbIX YUpEKAEHUN cpegHero
npodeccnoHanbHoro obpasoBaHusa cybbeKkTa Poccuitickoit Pepepaumm

Average nominal monthly salary of staff of middle-
tier vocational colleges

Rosstat (Fed.stat.bureau)
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203. Pacxoabl KOHCONMAMPOBAHHOIO broarKeTa cybbekTa Poccuiickomn
depnepaunn Ha cpeaHee npodeccMoHanbHoe obpasoBaHme

Budget expenditure on education (middle tier
vocational colleges)

Federal ministry

204. Pacxoapl KOHCOIMAMpPOoBaHHOro bloaxkeTa cybbekTa Poccuinckoi
depnepaunn Ha cpeaHee npodeccnoHanbHoe obpasoBaHMe B YacTu
yBeANYeHMA CTOMMOCTM OCHOBHbIX CPe/iCcTB

Budget expenditure on education (middle tier
vocational colleges) - capital expenditure

Federal ministry

205. Pacxoapl KOHCOMAMpPoBaHHoOro btoaxeTta cybbekTa Poccuiickoi
depepaunn Ha cpeaHee NpopeccnoHanbHoe 06pas3oBaHne B YaCTU TEKYLLMX
pacxonoB

Budget expenditure on education (middle tier
vocational colleges) - current expenditure

Federal ministry

206. Pacxoapbl KOHCOMAMPOBAHHOIO bloakeTa cybbekTa Poccuinckoi
depnepaunn Ha cpegHee npodeccmoHanbHoe 06pa3oBaHMe B YaCTU TEKYLLMX
pacxo40B Ha onnaTy TpyAa U HauyMcaeHWIA Ha onaaty Tpyaa

Budget expenditure on education (middle tier
vocational colleges) - salaries

Federal ministry

207. Ko/iM4ecTBO rocyfapCcTBeHHbIX 06pa3oBaTeibHbIX yUperKAeHU cpeaHero
npodeccnoHanbHoro obpasoBaHusa cybbeKkTa Poccuiickoit Pegepaumm,
nepesefeHHbIX Ha HOBYIO (OTpac/aeByt0) cucTemy onnaTbl TPYAA,
OPUEHTMPOBAHHYIO Ha pe3y/bTaT

The number of middle-tier vocational colleges
where performance pay has been implemented

Regional administration

208. O6wasn naowagnb XuablXx NOMELLEHUI, NPUXOAALLANACA B cpegHem Ha 1
*uTtena cybbekta Poccuiickon depepaumm

Housing area per capita

Rosstat (Fed.stat.bureau)

209. KoanyecTBo *KUbiX NOMELLEHMI (KBAapTUP) B pacyeTe Ha 1 TbiC. Yenosek
HaceneHus

Number of flats per 1000 people

Rosstat (Fed.stat.bureau)

21. Pacxoapbl KOHCONMAMPOBAHHOTO BlogKeTa cybbekTa Poccuinckoi
desepaumn Ha cenbcKkoe X03ANCTBO B pacyeTe Ha 1 py6b NnponsBeaeHHON
CeNbCKOX03ANCTBEHHOM NPOAYKLMM

Budget expenditure on agriculture per 1 rouble of
agricultural production

Federal ministry

210. CooTHOLIEHME cpeaHet PbIHOYHOM CTOMMOCTU CTaHAAPTHOM KBapPTUPBI
obuielt naowaabio 54 Ks.M. 1 cpeaHero rofoB8oro COBOKYMHOIO AeHEXHOro
[0X0a CeMbM, COCTOALLEN U3 3 Yenosek

The ratio between the market value of a 54 sg.m
flat (primary market) and gross annual income of a
family of 3 members

Federal ministry

211. OTHowWweHMe cpeaHen LeHbl 1 KB. meTpa 0bLiei naowaamn Ha nepBUYHOM
PbIHKE W/bA K CpefiHeyLLEeBbIM A0X0AaM Hace/ieHUA B cybbeKkTe
Poccuiickoin Peagepaumnn

The ratio between the price of 1 sq.m of housing
(primary market) and average income of workers in
the region

Rosstat (Fed.stat.bureau)

211.1. OTHOLWeHMe cpeaHel LeHbl 1 KB. meTpa obuein naowaan Ha
BTOPMYHOM PbIHKE WJIbA K CpeAHeayLeBbIM A0X04aM HaceneHna B

The ratio between the price of 1 sq.m of housing
(secondary market) and average income of workers

Rosstat (Fed.stat.bureau)
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cybbekTe Poccuiickoint Pepepaymm

in the region

213. O6was naowaab XublX NOMELLEHUN, NPUXOAALLANACA B cpeaHem Ha 1
*uTena cybbekta Poccuiickon Pepgepaunu, BBeAeHHasA B AEUCTBME 3a MO,

Total area of housing built annually per capita

Rosstat (Fed.stat.bureau)

214. KonnMyecTBo Xunbix NOMeLLEHNI (KBapTUp) B pacyeTe Ha 1 TbiC. YenoBek
HaceneHus, BBEAEHHbIX B AEACTBME 3a roj,

The number of flats built annually per 1000 people

Rosstat (Fed.stat.bureau)

215. O6wan nnowaab Kuabix NOMeELLEHUMN, CTPOUTENBCTBO KOTOPbIX
npeaycMOTPEHO B COOTBETCTBUM C BblAAaHHbIMM pa3peLleHMAMM Ha
CTPOUTENBCTBO XWUJbIX 34aHUN, B cpeaHem Ha 1 kutena cybbekta Poccuiickol
depepauuu

The overall area of housing licenced to be built per
capita

Regional administration

217. Nnowaab 3emenbHbIX y4aCTKOB, NPEeA0CTABAEHHbIX 418 KUNLWHOIO
CTPOMTENBLCTBA U KOMIMJIEKCHOTO OCBOEHMUA B LLENAX XKUJULLHOTO
CTPOMTE/NbCTBA, B pacyeTe Ha Aylwy HaceneHus cybbekTa Poccuiickoi
depepauuu

The area of land licenced for housing development
per capita

Regional administration

218. CpeaHaa Npoa0/IKUTENbHOCTb Nepnoaa ¢ Aatbl NOAMUCAHMA NPOTOKOAA
0 pe3y/bTaTax ayKLUMOHOB NO NPeaoCTaBAEHUI0 3eMe/bHbIX Y4aCTKOB A4
UIMLLHOTO CTPOMTE/IbCTBA A0 MOJIyYEHUA PaspeLleHmsa Ha CTPOUTENbCTBO

The average time between the tender for housing
development and issue of construction lisence

Regional administration

219. CpefHAA NPOAOCMKUTENBHOCTL NEPMOAA C AATbl BblAauM PaspeLleHns Ha
CTPOUTENBLCTBO KMAOTO 34aHNA 40 AaTbl NONYYEHUA Pa3peLleHNA Ha BBOA,
KWIOrOo 34aHKMA B IKCNyaTaLmio

The average time between issuing of construction
permit and completion of development

Regional administration

22. YpoBeHb 3aHATOCTM CE/IbCKOro HaceseHna TpyAocnocobHoro Bo3pacTta

Employment level in rural areas

Rosstat (Fed.stat.bureau)

220. CpeaHaa NpoaoKUTENbHOCTL Nepnoaa ¢ AaTbl NOAAYN 3aABKU HA
npeaocTaB/ieHMe 3eMeIbHOrO y4acTKa A41A CTPOMTENbCTBA 40 AaTbl
NonyyYeHusA pa3peLlleHna Ha CTPOUTENIbCTBO

The average time between application for housing
development permit and issue of the permit

Regional administration

221. Mnowaab 3eMe/ibHbIX Y4aCTKOB, NPeA0CTaBAEHHbIX A1A }KUAULLHOTO
CTPOUTENLCTBA, B OTHOLIEHUW KOTOPbIX C AaTbl MPUHATUA PeLleHus o
npesocTaBAeHMM 3eMEJIbHOTO YYacTKa UAKM NOANNCAHMA NPOTOKONA O
pesy/ibTaTax TOProB (KOHKYPCOB, ayKLMOHOB) He Bbl10 NOlyYeHO paspeLleHne
Ha BBOZ, B 9KCM/lyaTaumio B TedeHue 3 neT

The area of land sites for which the time between
issuing the development license and completion of
construction exeeded 3 years

Regional administration

221.1. O6beM NPUOCTAHOBAEHHOTO *KUANLLHOIO CTPOUTEbCTBA

The amount of frozen housing development

Federal ministry
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222. NoTepu opraHn3aLLmMin KOMMyHaAbHOFO KOMMNAEKCa BCAeACTBUE
nepepacyeTta naaTexen notpebutenen ns-3a npeaocTaBaeHmn
KOMMYHa/IbHbIX PECYpPCOB M YCIYT HEHaANEKALLEro KayecTsa U (uam) ¢
nepepbiBaMu, NPeBbILIAOLLMMUN YCTAHOBAEHHYIO NPOAO/IKUTENIBHOCTD, B
pacyeTe Ha eANHMULY AOXOA0B OT peannsaLunm yciyr no OCHOBHOMY BUAY
AeATeNbHOCTH

Communication companies' losses in subsidies of
tariffs

Regional administration

224.Yp0BneTBOPEHHOCTb HACENEHMA HMUANLLHO-KOMMYHAAbHbIMUW YCAYramu

Citizen satisfaction of housing communication
services

Federal security service

225. Jona HaceneHusa, obecne4yeHHOro NMTLEBOM BOAOM, OTBEYatoLLEeln
TpeboBaHMAM 6e30nacHOCTH, B 0OLLLEN YNCIEHHOCTM HaceneHus cybbekTa
Poccuiickoin Pepepaumm

The share of population supplied with potable
water

Federal ministry

226. onA yTeyeKk N Hey4TEHHOro pacxoa BoAbl B CyMMapHOM 0b6beme BOApbl,
NoJaHHOM B CeTb

The share of leakage in overall water supply

Rosstat (Fed.stat.bureau)

227. [lona noTepb TENAOBOW 3HEPTUN B CYMMapPHOM 06 beME OTMNYCKa
TEN/JI0BOW 3HEPTUN

The share of lost thermal enere in overall supply

Rosstat (Fed.stat.bureau)

233. YpoBeHb M3HOCA KOMMYHa/IbHOM MHDPACTPYKTYPbI

The level of tear and wear of communication
infrastructure

Regional administration

234. [lona MHOrOKBapPTUPHbIX *KMUAbIX AOMOB C U3HOcOM 6osiee 31 NpoLeHTa, B
KOTOpPbIX NPOBEAEH KannTaNbHbIN PEMOHT, B 06LLEM KONYeCTBe
MHOTOKBaPTUPHbIX }KU/bIX LOMOB, TPEBYIOWMX KANUTANbHOTO PEMOHTA

The share of housing with over 31% wear and tear

Regional administration

235. [lonAa HaceneHuA, NPOKMUBAIOLLETO B MHOTOKBAPTUPHbIX AOMAX,
NPU3HAaHHbIX B YCTAHOBJIEHHOM nopAaaKke aBale‘/‘IHbIMM

The share of population living in houses requiring
capital renovation

Rosstat (Fed.stat.bureau)

236. Pacxoabl KOHCONMAMPOBAHHOIO broarKeTa cybbekTa Poccuiickomn
denepaunn Ha GMHaAHCUPOBAHUE KUNULLHO-KOMMYHaNbHOIO X03AiCTBa

Budget expenditure on communal services

Federal ministry

237. Pacxofibl KOHCONMAMPOBaAHHOrO bloaskeTa cybbeKkTa Poccuiickol
depepaunn Ha GUHAHCUPOBAHME KUAULLHO-KOMMYHa/IbHOTO XO3ANCTBa B
YacTu yBeIMYeHMA CTOMMOCTU OCHOBHbIX CPeacTB

Budget expenditure on communal services - capital
expenditure

Federal ministry
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238. Pacxoapl KOHCOIMAMpPOBaHHOro bloaxkeTa cybbekTa Poccuinckoi
depepaunn Ha PUHaAHCMPOBAHME KUTULLHO-KOMMYHA/IbHOTO XO3ANCTBA B
4YaCT KOMMNeHCaunn pasHULbl mexay sKOHOMUN4YeCKun O6OCHOBaHHbIMVI
Tapudamm 1 Tapudpamm, yCTaHOBAEHHbIMW A8 HAaCeNeHMA, U MOKPbITUA
yObITKOB, BO3SHUKLLUMX B CBA3U C MPUMEHEHUEM peryanpyembix LeH Ha
KUNNWHO-KOMMYHa/IbHble YCnyru

Budget expenditure on communal services -
subsidies of tariffs

Federal ministry

239. YpoBeHb BO3MeELLEHWA HAceNeHMeM 3aTpaT 3a NpeaocTaBAeHne
HKUANLLHO-KOMMYHa/IbHbIX YCAYT NO YCTaHOBAEHHbIM A4 HaceneHna Tapudam

The share of costs of communal services covered
by user charges

Rosstat (Fed.stat.bureau)

24. Nona obpabaTbiBaeMoit NalHM B 06LLEN NOLWAAN NallHK

The share of tilled ploughed field

Federal ministry

240. [lona MHOrOKBapTUPHbIX 4OMOB B LLeJIOM Mo cybbeKTy Poccuickoi
denepaumn, B KOTOPbIX COBCTBEHHUKMN NOMELLEHMI BbIBPANN U peannsytoT
HenocpeacTBEHHOE ynpaBieHne cCO6CTBEHHNKaMM NMOMELLLEHWU B
MHOTOKBapTUPHOM AoMe

The share of appartment blocks in which owners
chose and operate direct owner's control scheme
over communal areas

Federal ministry

241. [lona MHOrOKBapTUPHbIX OMOB B LLE/IOM NO Cy6beKTy Poccuitckol
denepaumn, B KOTOPbIX COBCTBEHHUKN NOMELLEHWI BbIBPAAN U peannsytoT
ynpaB/iieHne MHOrOKBapTUPHbIMU AOMaMM NOCPEACTBOM TOBapPULLECTB
COBCTBEHHMKOB XMUNbSA MO0 KUANLLHBIX KOONEPaTUBOB MU UHOTO
cneumanmsnpoBaHHOro NoTpebumTeNbCKOro KoonepaTtrea

The share of appartment blocks in which owners
chose and operate one of available schemes of
control over communal areas

Federal ministry

242. lona MHOrOKBAapTMPHbIX 4OMOB B Lie/IoM No cybbekTy Poccuiickom
depepaunn, B KOTOPbIX COBCTBEHHMKN NOMELLLEHMIA BbIOpanu u peannsyroTt
€nocob ynpaBaeHUs MHOTOKBaPTUPHbIMK JOMaMMK NOCPEeACTBOM
yNpaBAAtoLLel OpraHu3aLmm

The share of appartment blocks in which owners
chose an operator over communal areas

Federal ministry

243. [lona MHOrOKBapTMPHbIX 4OMOB B Lie/IoM No cyb6bekTy Poccuinckom
depepaunn, B KOTOPbIX COOCTBEHHUKM NOMELLEHWUI BbIBpPanu 1 peanmsytoT
cnocob ynpaeieHns MHOFOKBapTUPHbIMU AOMaMM NOCPEeACTBOM
ynpaBaatoLwen opraHn3aunm MyH1LmMnaabHo ¢opmbl COBCTBEHHOCTM

The share of appartment blocks in which owners
chose a municipal operator over communal areas

Federal ministry

244, lona MHOTOKBAapPTUPHbIX 4OMOB B Lie/IoM No cyb6bekTy Poccuinckom
depnepaunn, B KOTOPbIX COOCTBEHHUKM NOMELLEHWUI BbIBPanM 1 peanmsytoT
cnocob ynpaBieHns MHOFOKBapTUPHbIMM AOMaMM NOCPeACTBOM
yNpaBAatoLLel OpraHM3aL MM MyHULMNaabHoM Gopmbl cOBCTBEHHOCTH B
bopme MyHULMNANBbHBIX YYpeXRaeHUI

The share of appartment blocks in which owners
chose a municipal operator of municipal
organisation

Federal ministry
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245. lona MHOTOKBapPTUPHbIX AOMOB B Lle/IOM Mo cybbeKTy Poccuiickoi
depepaunu, B KOTOPbIX COBCTBEHHUKN MOMELLEHUI BbIOPaAnM U peannsytot
crnocob ynpas/ieHNs MHOFOKBapTUPHbIMM OMaMM NOCPeACTBOM
ynpasasawoLWen opraHmMsaumm rocyaapcTBeHHoOM ¢popmbl COBCTBEHHOCTHU

The share of appartment blocks in which owners
chose a state owned company as an operator of
communal areas and infrastructure

Federal ministry

246. jona MHOTOKBApPTMPHbIX AOMOB B Lie/IoM Mo cybbeKTy Poccuiickoi
depepaunu, B KOTOPbIX COBCTBEHHUKU MOMELLEHUI BbIOPanM U peannsytort
cnocob ynpasaeHUs MHOTOKBapTUPHbIMM LOMaMW NOCPeaCTBOM
ynpaBAAoLWEN OpraHM3aLnKn rocyaapctseHHon ¢opmbl COBCTBEHHOCTH B
dopme rocyaapCTBEHHbIX YUperKOAEeHN M

The share of appartment blocks in which owners
chose a state owned company as an operator of
communal areas and infrastructure (in the form of
state owned company)

Federal ministry

247. 0ona MHOTOKBApPTMPHbIX AOMOB B LLe/IOM Mo cybbeKTy Poccuiickol
denepaunn, B KOTOPbIX COBCTBEHHUKM NOMeELLEHWUI BbIBpanu 1 peanmsytoT
cnocob ynpasieHns MHOrOKBapTUPHbIMM AOMaMM NOCPEACTBOM
ynpasAnatoLLeit opraH13aumm YactHon Gbopmbl COBCTBEHHOCTHU

The share of appartment blocks in which owners
chose an operator of communal areas (in the form
of privately owned company)

Federal ministry

248. [lonAa MHOrOKBapTUPHbIX 4OMOB B LLe/IoM No cybbekTy Poccuinckom
depepaunn, B KOTOPbIX COBCTBEHHMKN NOMELLLEHWIA BbIBpanu 1 peannsyoT
cnocob ynpaBaeHns MHOFOKBapTUPHbIMM AOMaMM NOCPeaCcTBOM
X03ANCTBEHHbIX 06LLecTB co 100-npoueHTHOMN A0NEN, HaxoAALWencs B
MYHULMNANbHON AN rOCYAapCTBEHHOM COBCTBEHHOCTU

The share of appartment blocks in which owners
chose an operator of communal areas (in the form
of a joint stock company with 100% municipal and
state ownership)

Federal ministry

249. [lona MHOrOKBapTUPHbIX 4OMOB B LLe/IOM NO Cy6beKTy Poccuitckol
denepaumn, B KOTOPbIX COBCTBEHHUKN NOMeLL,EHUI BbIGPaAn U peannsyioT
cnocob ynpaBaeHMsa MHOTOKBapPTMPHbIMK A4OMamMMK NOCPEeACTBOM
X03ANCTBEHHbIX OBLLECTB C A0/1ei yYacTuA, He npeBbllatowei 25%,
HaxoAALEeNCcA B roCcy4apcTBEHHOM (MyHMLMNAAbHOWM) COBCTBEHHOCTH

The share of appartment blocks in which owners
chose an operator of communal areas (in the form
of a joint stock company with no more than 25%
municipal and state ownership)

Federal ministry

25. O6wmin 06bEM MOLLIHOCTHU, 3aABIE@HHOM A1 TEXHO/I0TMYECKOTO
npucoeaMHeHUs K 06beKTaM 3/1eKTPOCETEBOrO X03AUCTBa B OTYETHOM roay

Overall volume of electrical capacity in objects
connected to the grid in the current year

Regional administration
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250. Jona opraHnsaumii, ocyLecTBAAIOWMX yNpaBieHne MHOTOKBAaPTUPHbIMMU
A0MaMK N OKa3aHWe ycayr No coaepraHuio U peMOoHTY 06LLEero MmyLLecTsa B
MHOTOKBApPTUPHbIX AOMAX, C A0/IeM y4acTMA B YCTaBHOM KanuTasie cybbekToB
Poccuiickoin Pegepaummn n myHMUMNANbHbBIX 06pa3oBaHnii He bonee Yyem 25
NPOLLEHTOB B 06LEeM KONMYecTBe OpraHM3aLnii, oCyLLECTBASIOLWLNX CBOIO
AEeATeNbHOCTb Ha TEPPUTOPUM MYHULIMMANBHOTO 06pa3oBaHus (TeppuUtTopmax
cybbekToB Poccuitickon ®egepaumm - ropoaos deaepasibHOro 3HaYeHus
MockBbl 1 CaHKT-MeTepbypra) 1 ynpaBneHMe MHOrOKBapTUPHbIMK AOMaMU
(kpome ToBapULLECTB COBCTBEHHUKOB MUMbS, }KUAMULLHBIX, *KUJNULLHO-
CTPOMTE/IbHbIX KOONEPATMBOB MAN MUHbIX CNELUANN3UPOBAHHbIX
noTpebuTeNbCKUX KoonepaT1BOoB)

The share of appartment blocks in which owners
chose an operator of communal areas (in the form
of a joint stock company with no more than 25%
municipal and state ownership) in the total
number of appartment blocks that have chosen an
operator

Federal ministry

251. [lona opraHn3aumii KOMMYHaIbHOrO KOMMJIeKca C AoNel y4acTus B
yCcTaBHOM Kanutane cybbekTos Poccuiickoint Peaepauym u (nm)
MYHULMNANbHbIX 06pa3oBaHuUit He 6osiee Yem 25 NPOLLEHTOB,
OCYLLECTB/IAOLWMX NPOM3BOACTBO TOBAPOB, OKa3aHWe yCAyr Mo 3/1eKTPOo-, ra3o-
, TEN0- U BOAOCHA6KEHMIO, BOAOOTBEAEHNIO, OYMCTKE CTOUHBIX BOA, a TaKKe
3KCNyaTaumio 06bEKTOB ANA YTUAM3ALMM (3aXOPOHEHMSA) TBEPAbIX BbITOBbIX
OTXOA,08B, UCMO/b3YIOWMX 06bEKTbI KOMMYHaNbHON MHOPACTPYKTYPbLI Ha NpaBe
YaCTHOW COBCTBEHHOCTM, NO [OrOBOPY apPeHAb! UAN KOHLLECCUOHHOMY
cornaweHuto

The share of organisations with less than 25%
municipal and state stock working as concessions
or public private partnerships

Federal ministry

252. lona poxonos OT peanmsauunm ycayr no OCHOBHOMY BUAY AeATeNbHOCTU
yObITOYHbIX OpraHM3aLMii KOMMYHa/IbHOrO KOMMJieKca B obuiem obbeme
[LOXOZ0B OT peasnM3aLmm yCayr No OCHOBHOMY BUAY AeATENbHOCTU
OpraHM3aunit KOMMYHa/IbHOTO KOMMJIeKca B cybbeKTe Poccuiickon
depepaunu

The share of income generated by non-profitable
organisations of communal services in the overall
income of organisations of communal services

Rosstat (Fed.stat.bureau)

253. OTHoweHMe $MHAHCOBOrO pesyibTaTa OT peannsalmm ycayr no
OCHOBHOMY BUAY AeATeNIbHOCTU YObITOUYHbIX OPraHM3aLMi KOMMYHaNbHOTO
KOMMJIeKca K A0X04aM OT peasin3aumm ycayr no OCHOBHOMY BUAY
[eATeNbHOCTU YBbITOUYHbIX OPraHM3aLMn KOMMYHabHOTO KOMNNJ/IEKCa B
cybbekTe Poccuiickon depepaumnu

The ration between losses of non-profitable
communal service providers and overall income of
communal service providers

Rosstat (Fed.stat.bureau)

254. [lonsa ybbITOYHbIX OPraHMU3aLLMI MKUANLHO-KOMMYHa/IbHOTO X03AMCTBA

The share of non-profitable communal service

Rosstat (Fed.stat.bureau)
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providers

255. [lona MyHULMNaNbHbIX 06pa3oBaHNii, B KOTOPbIX Tapudbl Ha X0104HOE
BOZOCHAbXKeHWe Ana pas3ndHbIX rpynn notpebutenein KOMMyHaNbHbIX YCAYT
yCTaHOB/MeHbl 6e3 yyeTa HeobX0AMMOCTU NOKPbLITUA 3aTPaT Ha
npeaocTaBAeHNe COOTBETCTBYIOWErO BUAA KOMMYHaAbHbIX YCAYT O4HOM
rpynne noTtpebuteneii 3a cyeT Tapndos, yCTaHOBAEHHbIX 414 ApYyrol rpynnbl
notpebutenei, B obLLeM KonnyecTse 3aTpaT Ha NpPeaoCcTaBieHne X0N04HOro
BOZOCHabXeHna oaHom rpynne notpebutenei 3a cyet Tapndos,
YCTaHOB/IEHHbIX ANA APYroi rpynnbl noTpebuTeneit, B obuiem Koandyectse
MYHUUMNa/IbHbIX 06pa3oBaHuit cybbeKkTa Poccuinickon degepauum

The share of municipalities where prices of cold
water do not take into accout cross-subsidies for
different types of users

Regional administration

256. [lona MyHULMNaNbHbIX 06pasoBaHuUiA, B KOTOPbIX Tapudbl Ha ropsayee
BOZOCHAbKeHWe ans pasnyHbIX rpynn notpebutenein KOMMyHaAbHbIX YCAyT
YCTaHOB/EHbl 6e3 yyeTa HeobX0AMMOCTU NOKPbLITUA 3aTpaT Ha
npenocTaBaeHME COOTBETCTBYIOLWETO BUAA KOMMYHA/bHbIX YCAYT O4HOW
rpynne notpebuteneii 3a cuet TapudoB., yCTaHOBAEHHbIX AN APYFOM rpynnbl
notpebuTeneit, B obLem KoanyecTse 3aTpaT Ha NPefoCTaBAEHNE ropaAYero
BOAOCHabKeHuMA ogHoM rpynne noTpebuteneit 3a cyet Tapudos,
YCTAHOBNIEHHbIX 418 APYroi rpynnbl noTpebutenei, B obwem KonmyecTtse
MYHULMNaNbHbIX 06pa3oBaHMit cybbekTa Poccuiickon Pepepaumnm

The share of municipalities where prices of hot
water do not take into accout cross-subsidies for
different types of users

Regional administration

257. flona myHMumMnanbHbix 06pa3oBaHnin, B KOTOPbIX Tapudbl Ha
BOAOOTBEAEHMNE M OYUCTKY CTOUHbIX BOA A8 Pa3/IMYHbIX rPynn notpebutenen
KOMMYHa/IbHbIX YCAYT YCTAHOB/EHbI 6€3 yyeTa He0b6X0AMMOCTN NOKPbLITUSA
3aTpaT Ha NPefoCTaB/eHNe COOTBETCTBYIOLLENO BUAA KOMMYHa/bHbIX yCAyr
OfHOW rpynne noTpebuTeneit 3a cyeT TapndoBs, YCTaHOBNEHHbIX A1A APYroW
rpynnbl noTpebutenel, B obwem KoanyecTse 3aTpaTt Ha NpeaocCcTaBaeHMe
BOLOOTBEAEHMA U OYUCTKM CTOYHbIX BOA OL4HOM rpynne noTpebutenei 3a cyer
TapundoB, YCTaHOB/IEHHbIX ANA APYrOW rpynnbl NnoTpebutenen, B obuiem
KO/IMYecTBe MyHULMNANbHbIX 06pa3oBaHNMit cybbeKTa Poccuiickoi
depgepaunm

The share of municipalities where prices of sewage
do not take into accout cross-subsidies for
different types of users

Regional administration
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258. Jona myHULUMNANbHbIX 06pa30BaHUM, B KOTOPbIX Tapudbl Ha TEM/IOBYIO
3HEpPruto ANa pasanyHbIX Fpynn noTpebutenen KOMMYHAAbHbIX YCAYT
yCTaHOBNEHbI 6€3 yyeTa HE0HBX0AMMOCTN MNOKPLITUA 3aTPaT Ha
npeaocTaBAeHne COOTBETCTBYHOLWENO BUAA KOMMYHaNbHbIX YCAYT OOHOM
rpynne notpebuteneii 3a cuet Tapudos, yCTaHOBAEHHbIX AN APYFOM rpynnbl
notpebutenei, B obLLEM KOIMYECTBE 3aTPaT HA NPeaoCTaBAEHNe Tena10BoOM
3Heprum oAHoM rpynne notpebuteneli 3a cyet TapndoB, YyCTaHOBAEHHbIX A5
Apyroi rpynnbl noTpebutenei, B 06WeM KONMYECTBE MYHULMNANbHbIX
obpasoBaHuii cybbekTa Poccuitickoit degepaumm

The share of municipalities where prices of heating
do not take into accout cross-subsidies for
different types of users

Regional administration

26. 3aABNeHHaA MOLHOCTb, KOTOpaA He 6bina YAOBNETBOPEHA B CBA3U C
OTCYyTCTBMEM TEXHUYECKON BO3MOKHOCTU TEXHONOTMYECKOTO npucoeanHeHMA
K 06beKkTam 3/1EKTPOCETEBOIO X03AMCTBA

Declared electrical capacity that was not met due
to technical difficulties with connecting objects to
the grid

Regional administration

260. [lona MmyHULMNaNbHbIX 06pa3oBaHMiA, B KOTOPbLIX NPeAOoCTaBieHNe
YCTaHOB/IEHHbIX deaepanbHbIMU 3aKOHAMM M 3aKOHaMM CYy6bEeKTOB
Poccuiickolt depepaumm mep coumanbHON NOAAEPHKKM FpaXKgaHam Ha onnaty
KNI0T0 NOMELLEHMA N KOMMYHa bHbIX YCAYT (33 MCKAoYeHnem cybcuanit
rparkgaHam Ha onaaTy KUA0ro NOMELLEHNA U KOMMYHANbHbIX YCAYr)
OCYLLECTB/IAETCA B AleHEXKHOW popme (B TOM Uncie NyTem nepedncieHms
CPeACTB Ha NpeaocTaBiAeHUe TaKUX Mep Yepe3 BaHKOBCKME cyeTa B HaHKaXx,
OpraHn3aLUm CBA3U UAN UHBIM CNOCOBOoM)

The share of municipalities where subsidies to low-
income groups on housing are given out in
monetary form

Rosstat (Fed.stat.bureau)

261. [lona cemel, NONAYYaOLWMX }KUAULLHbIE CybCMAMM Ha ONAaTy XUAoro
NOMELLEHNS U KOMMYHaJIbHbIX YCAYT, B 06LEeM KoimyecTse cemeit B cybbeKkTe
Poccuitckoin Pepepaumm

The share of families receiving housing subsidies in
the total number of families in the region

Rosstat (Fed.stat.bureau)

262. [lonAa MHOrOKBapPTUPHbLIX ,OMOB, PACNONOMXKEHHbIX Ha 3eMe/IbHbIX
YYaCTKax, B OTHOLIEHMM KOTOPbIX OCYLLECTBNEH FOCYAaPCTBEHHbIN
Ka[acTpoBblit yyer

The share of appartment blocks located on land
sites that have been included in the cadastre

Regional administration

263. [lona npoTaKEeHHOCTM aBTOMOBUAbHbIX 40pOr 06LW,ero No/b30BaHMA
PernmoHasibHoro 3Ha4yeHus, He OTBEYatoLWMX HOPMATUBHbIM TPeboBaHUAM, B
obLwein NpoTAKEHHOCTN aBTOMOBUABHbIX A0POr 06Lero No/b30BaHMA
pPernoHanbHOro 3HAYEeHMUA

The share of low quality regional roads in the total
milege of regional roads

Regional administration
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264. ona npoTAXKEHHOCTU aBTOMOOU/IbHbIX A40POr 06LWero nosib3oBaHMA
MECTHOIO 3Ha4YeHM A, He OTBEYatOLLMX HOPMATMBHbIM TPeboBaHMAM, B 0bLLEen
NPOTA*KEHHOCTU aBTOMOBW/IbHbIX A0POr 06LEero Nosb3o0BaHMA MECTHOIO
3HauYeHuA

The share of local low quality roads in the total
milege of local roads

Rosstat (Fed.stat.bureau)

265. jona npoTAXKEeHHOCTM aBTOMOOU/IbHbIX A0POr 06LLEro N0/Ib30BaHUSA
PErMOHANIbHOIO U MEXKMYHULMNANbHOTO 3HaYeHMA, PaboTaloLINX B pexmme
neperpysKku, B o6Lei NPoTAXKEHHOCTM aBTOMODOUIbHbIX A0POT 06LEero
No/Ib30BaHUA PErMoHa bHOro UAN MEXMYHMULMMNAaAbHOrO 3HaYeHNs

The share of overcrowded regional and inter-
municipal roads in the total milege of regional and
inter-municipal roads

Regional administration

266. [lona AOPOXKHO-TPAHCNOPTHbLIX MPOUCLIECTBUI, COBEPLLEHMIO KOTOPbIX
COMYTCTBOBA/IO0 HAIMUNE HEYA0BNETBOPUTENbHbIX AOPOMKHbIX YCNOBUM, B
obLem KosimyecTee AOPOKHO-TPAHCNOPTHBIX NPOUCLLECTBUIA

The share of road accidents caused by (or
accompanied with) low quality of road paving

Federal ministry

267. [lona npoTAXEHHOCTN aBTOMOBUIBHBIX A0POr 06LLero noib30BaHUA
PernoHanbHOro 3Ha4YeHuA, CoepKaHne KOTOPbIX B OTYETHOM roay
OCYLLECTBAETCA B COOTBETCTBUM C rOCYAAaPCTBEHHBIMU AOATOCPOYHBIMU
KOHTPaKTaMM, 3aKNHOHEHHBIMWU C OpraHU3aLUAMM HEroCYAapPCTBEHHON U
HemyHuLMnNanbHo ¢opm cobCTBEHHOCTH, B 0OLLEN NPOTAXKEHHOCTU
aBTOMOBGUIbHBIX fOPOr 0bLLero No/ib30BaHWUA PETMOHAIbHOTO 3HAYEeHNA

The share of regional roads maintained by non-
municipal and non-public companies in accordance
with long-term contracts in the total milege of
regional roads

Regional administration

268. [lona npoTAXKEeHHOCTM aBTOMOBUAbHbIX A0pOr 06L,ero Nob30BaHMA
MECTHOIO 3HAYEHMUA, COAEPHKAHME KOTOPbIX B OTYETHOM ro4y OCYLLECTBAAETCA
B COOTBETCTBUUN C MYHULIMNAZIbHBIMU O0ITOCPOYHbIMU KOHTPAKTaMM,
3aKNHYEHHbBIMW C OPraHM3aLMAMKN HEFrOCY4AaPCTBEHHOM U HEMYHULUMNAIbHOM
dopm cobCcTBEHHOCTU, B 06LLEN NPOTAKEHHOCTM aBTOMOBU/IbHbLIX A0POT
obLwero Nob30BaHUSA MECTHOMO 3HAYeHUs

The share of municipal roads maintained by non-
municipal and non-public companies in accordance
with long-term contracts in the total milege of
municipal roads

Regional administration

269. [lona nuu, paHee OCy*KAaBLUMXCA 33 COBEPLUEHME NPecTynaeHn, B
06LLeM KOIMYeCTBe /INLL, OCYKAEHHbIX HA OCHOBAHWUM 06BUHUTENbHbIX
NPUroBOpPOB, BCTYMUBLUMX B 3aKOHHYIO CUJTY

The share of repeating offenders in the total
number of criminal offenders

Regional administration

27. CTaBKa NnaTbl 32 TEXHONOMMYECKOE NPUCOELMHEHMNE K NEKTPUYECKUM
CETAM Ha YPOBHe Hanpa*KeHua HmKe 35 KB 1 mowHoctn meHee 10 000 KBA

Cost of connecting to the electrical grid (below 35
kwatts and 10 000 kva)

Regional administration

270. KonnyecTBo 3aperncTpMpoBaHHbIX NPECcTynaeHni

The number of registered crimes

Federal ministry

271. OueHKa HaceneHnem ypoBHA KPUMUHOTEHHOCTU B cybbekTe Poccuinckoi
depgepaunm

Citizens' assessment of the criminal situation in the
region

Federal security service
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272.Yp0BNeTBOPEHHOCTb HAaceNeHnA 4eATeNbHOCTbIO OPraHoB
NCNOJIHUTEIbHOM BNacTu cybbeKkTa Poccuiickon ®eaepaumm no obecneyeHuto
6e30nacHOCTM rpaxaaH

Citizen satisfaction of the work of regional
government

Federal security service

273. Pacxoabl KOHCONMAMPOBAHHOIO broarKeTa cybbekTa Poccuiickomn
denepaumnn Ha NPaBOOXPaAHUTENbHYIO AeATENbHOCTb

Budgetary expenditure on policing

Federal ministry

274. O6bem NpoCcpPoYEHHOM KPeanMTOPCKOM 3a4,0/1KEHHOCTU FOCYAapPCTBEHHbIX
(MyHMUMNANbHbBIX) yupexRaeHUn

Total overdue debts of public sector organisations

Federal ministry

275. 3aponKeHHOCTb brogykeTa cybbeKkTa Poccuitickoit Pepepaumm m
6104KeTOB MYHULUMMNA/IbHbIX 06pPa3oBaHM MO UCMOJIHEHUIO 065A3aTe/IbCTB
nepeg, rpaxkgaHamm

The amount of overdue payments to citizens

Federal ministry

276. O6bem He3aBEPLIEHHOIO B YCTAaHOB/IEHHbIE CPOKM CTPOUTE/NIbCTBA,
OCYLLECTBIAEMOrO 3a CYET CPEACTB KOHCOIMANPOBAHHOIO bloayKeTa cybbekTa
Poccuitckoin Pepepaumm

The share of unfinished construction financed by
the regional budget

Regional administration

277. LonA HANOroBbIX N HEHANOMOBbIX 4OX040B KOHCOMMANPOBAHHOIO
6roaxeTa cybbekTa Poccuinckoin Pepepaumm B obwem ob6beme 4oxo408
KOoHcomManpoBaHHoro 6rogykeTa cybbekTa Poccuitickon depepauun (6e3
yyeTa cybBeHuni)

The share of tax and non-tax incomes in the total
amount of income of regional budget (excluding
subventions)

Federal ministry

278. [lona HanorosbIX M HEHAIOTOBbIX A40X040B 6104KETOB MyHULMMNANbHbIX
palioHOB B 06LEeM 06bemMe J,0X040B O6IOAKETOB MYHULUMMANAbHbIX PAalOHOB
(6e3 yueTa cybBeHLMIA)

The share of tax and non-tax incomes in the total
amount of income of municipal budgets (excluding
subventions)

Federal ministry

279. [lona HanorosbIX M HEHA/IOFOBbIX A0X040B 6104KEeTOB ropPOLCKUX
OKpyroB B 06leM 06beme A0X040B B104KETOB ropoACcKMX OKpyros (6e3 yyeTa
cybBeHumiA)

The share of tax and non-tax incomes in the total
amount of income of urban districts (excluding
subventions)

Federal ministry

28. Konunyectso naaHnpyembiX K BBOAY B 3KCNayaTaunto B COOTBETCTBUU C
yTBEepPXAEHHbIMU NHBECTULLMOHHBIMU NPOrpaMmmamm 06beKTOB
9J1IEKTPOCETEBOIO X03AMCTBa

The number of power generting facilities planned
to be finished in the current year

Regional administration

280. flona noxon0. 610AKETOB MyHULMNANbHbIX 06pa3oBaHuit (6e3 yyeTa
cybBeHUMit) B 0bLem 06beme A0X0A0B KOHCONMAMPOBAHHOTO bloaKeTa
cybbeKkTa Poccuiickon deaepaumm

The share of revenues of municipal budgets in the
total amount of revenues of the regional budget

Federal ministry
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280.1. lons HaNoroBbIX M HEHAJIOrOBbIX 40X0A40B 610AKETOB MyHMLUMNANbHbIX
obpasoBaHuMil B 06LeM 06bemMe HaNOroBbIX M HEHA/IOrOBbIX 40X0408
KOHCONMANPOBAHHOIO broaxKeTa cybbekTa Poccuiickoin Peaepaumm

The share of tax and non-tax revenues of municipal
budgets in the total amount of tax and non-tax
revenues of regional budget

Federal ministry

281. [lonAa pacxo40B KOHCOMANPOBAHHOIO bloayKeTa cybbekTa Poccuiickoi
depepaunn Ha ysenmyeHme CTOMMOCTM OCHOBHbIX CPeacTB B 0bwem ob6beme
pacxo40B KOHCOMANPOBaHHOIO bloaskeTa cybbekTa Poccuiickoin eaepaunn

The share of capital expenditure of regional budget

Federal ministry

282. Yp0oBneTBOpeHHOCTb HAaceeHnAa 4eATeNbHOCTbIO OPraHoB
NCNONIHUTENbHOM BNacTn cybbeKkTa Poccuiickoit Peaepaunm

Citizen satisfaction with the work of regional
administration

Federal security service

282.1. B TOM Yyncne Ux MHPOPMaLMOHHOM OTKPbITOCTbIO

Citizen satisfaction with transparency of the work
of regional administration

Federal security service

283. KoNnMyecTBO YHUTAPHbIX U Ka3eHHbIX NpeanpuaTuii B cybbeKkTe
Poccuitckoin Pepepaumm

The number of unitary and treasury-owned
enterprises in the region

Rosstat (Fed.stat.bureau)

284. KonmyecTtBo rocygapcTBEHHbIX YHUTAPHbIX M Ka3eHHbIX NPeanpuaTuii B
cybbekTe Poccuiickon depepaumnm

The number of state-owned unitary and treasury-
owned enterprises in the region

Rosstat (Fed.stat.bureau)

285. KomyecTBo MyHUUMNANbHBIX YHUTAPHbIX U Ka3eHHbIX NPeanpuATUiA B
cybbekTe Poccuiickon dPepepaumnu

The number of municipal-owned unitary and
treasury-owned enterprises in the region

Rosstat (Fed.stat.bureau)

285.1. KonnyecTBo rocyaapCTBeHHbIX (MyHUUMNAAbHBIX) YCAYT,
npegocTaBAAeMbIX OpraHaMmn UCMOAHUTENbHOM BAacTM cybbekTa Poccuiickoit
denepaumnn (opraHamm MeCTHOTO CaMOYMNPaBAEHUSA), YUPEKRAEHUAMM
cybbekTa Poccuiickoit ®egepaumnm (MyHUUMNANbHBIMUN YUPEKAEHNAMMN) B
3/1EKTPOHHOM BUAE

The number of public services provided online

Federal ministry

285.2. Konn4ecTso rocyaapCcTBeHHbIX (MyHUUMNAAbHBIX) YCAYT,
npeaocTaBAAEeMbIX OpraHaMm UCMOAHUTENbHOM BAacTM cybbekTa Poccuitckol
deaepauunn (opraHamm MeCTHOrO CaMOoYMNPaBAEHUA), YUPEKRAEHUAMM
cybbekTa Poccuiickoi depepaunv (MyHULMNANbHBIMUN YYPEKOAEHUAMM)

The number of public services provided by regional
and municipal organizations in the region

Federal ministry

285.3. Konnyectso nepBooyepeaHbiX rocyAapCTBeHHbIX (MyHULUMNANAbHBIX)
yCAyr, NpeaocTaBAseMbIX OpraHaMmmn UCNONHUTENbHOM BAACTU cybbekTa
Poccuiickoit Pegepaummn (opraHamm MeCcTHOTro CaMoynpasBaeHMUSA) U
yupexaeHuamm cybbekta Poccuitickoit degepaumm (MyHULMNANbHbIMK

The number of first-priority public services
provided online

Federal ministry
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YUYPEKAEHUAMM) B 3NEKTPOHHOM BUAE

286. CpegHemecAYHAA HaYUCAeHHasa 3apaboTHaA NaaTa rparkaAaHCKmX
CNY}KalMX OpraHOB UCNOJIHUTENbHOM B1AaCTU cybbeKTa Poccminckom
depepaunu

Average monthly salary of civil servants working at
regional public sector organizations

Rosstat (Fed.stat.bureau)

287. YncneHHOCTb /1nL, 3aHATLIX B OpraHax UCNOJIHUTENbHOW B/1acTM CybbekTa
Poccuiickoin Pepepaumm

The number of staff at regional public sector
bureaus

Rosstat (Fed.stat.bureau)

288. YNCcneHHOCTb rocyAapCTBEHHbIX C/TYKALLMX B OpraHax UCNOJHUTENbHOM
B/1acTU cybbekTa Poccuiickon deaepauymm

The number of civil servants at regional public
sector bureaus

Rosstat (Fed.stat.bureau)

289. YNCNeHHOCTb MyHULMNANAbHBIX CAYXKALMX B OPraHax MecTHOro
camoynpaBfieHuna cybbekTa Poccuiickon deaepaumnn

The number of municipal civil servants at municipal
agencies

Rosstat (Fed.stat.bureau)

29. KonnuecTBo BBEAEHHbIX B 3KCMN/yaTaLMIO B COOTBETCTBUM C
YTBEPKAEHHBIMU MHBECTULMOHHbBIMM NPOrpammamm 06bEKTOB
3/1eKTPOCETEBONO XO3AMNCTBA

The number of launched electricity generating
objects

Regional administration

290. [lona pacxo40B KOHCONMAMPOBAHHOrO BloasKeTa cybbekTa Poccuitckol
denepaumnn, GopmmnpyemMbix B paMKax nporpamm, B obuiem o6beme pacxonos
KOHCONMAMPOBaHHOro 6roarKeTa cybbekTa Poccuiickon deaepaumm (6e3
yyeTa cybBeHUMI Ha UCNONHEHME AeNnernpyemMbiX MOJHOMOUYNIA)

The share of expenditure done through public
sector programmes in the total expenditure of the
regional budget

Regional administration

291. [lona pacxoA0B KOHCONMAMPOBAHHOrO 6loaxKeTa cybbeKTa Poccuiickol
depepaunn Ha GUHaAHCUPOBAHME YCAYT COLMAIbHOM chepbl, OKasbiBaeMbixX
aBTOHOMHbIMW YUYPEXAEHNAMN U HErOCYAaPCTBEHHBIMU
(HeMyHMUMNANbHbIMK) OpraHM3auMAMK, B 06LLEM 06bEME pacxoaoB
KOHCONMANPOBaAHHOro broarKeTa cybbekTa Poccuiickon degepaumnm Ha
dMHaHCMpoOBaHKWE oTpacnei coumanbHom chepbl

The share of expenditure on social security done
through autonomous and non-for-profit
organisations in the total expenditure on social
security

Regional administration
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292. [lonAa pacxon0B KOHCONMANMPOBaAHHOIO bloayKeTa cybbeKkTa Poccminckol
denepaunn Ha oKasaHUe BIOAMKETHbBIX YCIYT, OKa3blBaeMbIX
HerocyaapcTBeHHbIMU (HEMYHULMNANbHBIMW) OPraHn3aumsamu, B obLLem
obbeme pacxoA0B KOHCONMANPOBAHHOrO btoaxKeTa cybbekTa Poccuinckoi
depepaunn Ha PUHAHCUMPOBaAHME BIOAMKETHBIX YCAyT

The share of expenditure of the regional budget on
public services done through non-public and non-
municipal organisationas in the total expenditure
on public services

Regional administration

293. Pacxoapl KOHCOMAMpPOBaHHOro btoaxeTta cybbekTa Poccuiickoi
depepauuu

Expenditure of the consolidated regional budget

Federal ministry

294. Pacxoibl KOHCONMAMPOBaHHOrO bloaKeTa cybbeKTa Poccuiickoit
denepaumnn B 4acTu yBeMYeHMA CTOMMOCTU OCHOBHbIX CpeacTB

Expenditure of the consolidated regional budget
(capital expenditure)

Federal ministry

295. Pacxoapbl KOHCOMAMPOBaHHOro btoarkeTa cybbekTa Poccuiickoi
denepaumnn B YacTu pacxooB Ha cogepiaHue paboTHUKOB OpraHoB
rocyapcTBeHHOM BAACTU M OpraHoB MeCTHOro CaMmoynpaBieHus

Expenditure of the consolidated regional budget
(staff payroll)

Federal ministry

295.1. [lons CTOMMOCTM rocyAapCTBEHHbIX (MyHUUMNANbHbIX) KOHTPAKTOB,
3aKNHOYEHHbIX N0 pe3ybTaTam HECOCTOSABLUMXCA TOProB W 3aNpocoB
KOTMPOBOK Y €AMHCTBEHHOIO NOCTaBLIMKa (MCNONHMUTENA, NOAPAAUMNKA), B
061LLein CTOMMOCTU 3aKNHOYEHHbIX TOCYAaPCTBEHHbIX (MYHULMNANAbHBIX)
KOHTPaKTOB

The share of public contracts procured via
unsuccessful tenders or tenders with a single
applicant

Rosstat (Fed.stat.bureau)

295.2. [lons rocygapcTBeHHbIX (MyHULMNANbHBIX) KOHTPAKTOB, 3aK/OUYEHHbIX
nyTeM 3anpoca KOTMPOBOK, 1MBO MO pe3y/bTaTaM HECOCTOABLUMXCA TOProB U
3anNpoCcoB KOTUPOBOK Y €4MHCTBEHHOIO NOCTaBLLMKa (MCNONHUTENS,
noapaadnka), IMbo 3aKynoK manoro ob6bema B 0bLEM KonnyecTse
3aK/II0YEHHbIX TOCYAapPCTBEHHbIX (MYHULMNANbHbIX) KOHTPAKTOB, 3a
UCK/TIOYEHMEM TOCYAAPCTBEHHbIX (MYHUUMNANBHBIX) KOHTPAKTOB,
3aKNHOYEHHDBIX C eANHCTBEHHbIM NMOCTABLLMKOM (MCNOHUTENIEM,
noApsaayYnkom) 6e3 nposBeseHUs ToOpros

The share of public and municipal contracts
procured through quotations from a single supplier
or through unsuccessful tenders or small scale
contracts excluding contracts with a single supplier
without tendering.

Rosstat (Fed.stat.bureau)

295.3. CpeaHee KONMYECTBO NOCTABLLMKOB, NPUHABLLUNX y4acTUE B O4HOM
KOHKYpCe, ayKLMOHE, 3aKymnKe

The average number of suppliers in tenders

Regional administration

295.4. lons cTOMMOCTM rocyAapCTBEHHbIX (MYHMLMMNANbHbIX) KOHTPAKTOB,
OCYLLECTB/IEHHbIX MOCPEACTBOM 3/IEKTPOHHbIX ayKLIMOHOB, B 06LLEN
CTOMMOCTU rOCYapCTBEHHbIX (MyHULMNANbHbIX) KOHTPAKTOB

The share of public contracts procured through
online tendering in the total value of public
contracts

Rosstat (Fed.stat.bureau)
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295.5. OTHowWweHne obbema rocygapcTBeHHOro aonra cybbekra Poccminckom
denepaunn No COCTOAHUIO Ha 1 AHBapSA rosa, cneaytoulero 3a OT4eTHbIM, K
obuiemy rogoBomy o6bemy Aoxoa0B broaxkeTa cybbekTa Poccuitckoi
depnepaunn B oTyeTHOM pMHaHCOBOM roay (6e3 yueta o6bemos
6e3B03Me34HbIX MOCTYNAEHUIA)

The ratio between regional debt and overall
budget revenue

Federal ministry

296. DHeproemMKoCTb BaJIOBOr0 PErmMoHanbHOro NPOAYyKTa

Energy-output ration of regional gross regional
product

Rosstat (Fed.stat.bureau)

297. Oona ob6bema 3/1IeKTPUYECKO SHEPTUK, pacyeTbl 3a NoTpebneHne
KOTOPOW OCYLLECTBAAITCA HAa OCHOBAHWM NMOKa3aHMii NnpMbopos yyeTa, B
obuiem obbeme 3NeKTPUYECKOM SHEPTUM, NOTPEDASIEMON Ha TEPPUTOPUN
cybbeKkTa Poccuiickon deaepaumnu

The share of electrical power procured with meters
in the total power supplied

Regional administration

298. Oona obbema TENIOBOM SHEPIUM, pacyeTbl 3a NOTpebeHne KoTopown
OCYLLECTB/IAOTCA Ha OCHOBAaHWKM NOKa3aHWi NPUbopoB yyeTa, B 0bLLEeM
obbeme TeNIOBOM 3HEPrnK, NoTpebasemon Ha TeppUTopUn CybbeKTa
Poccuiickoin Pepepaumu

The share of heat power procured with meters in
the total heat power supplied

Regional administration

299. flona ob6bema ropsyen Boabl, pacyeTbl 3a noTpebieHne KoTopoi
OCYLLECTB/IAKTCA Ha OCHOBAHWKM NOKa3aHU NpUbopoB yyeTa, B 0bLiem
obbeme ropayeit Boabl, NoTpebasemoit Ha TeppuTopun cybbekta Poccuiickon
depepaunn

The share of hot water procured with meters in the
total hot water procured

Regional administration

3. O6bEM MHBECTULMIA B OCHOBHOM KanuTan (3a UCKAOUYEHNEM BIOAKETHbIX
cpeAcTB) B pacyeTe Ha 1 yenoBeka

Capital investment per capita

Rosstat (Fed.stat.bureau)

30. TpaHchOpmaTOpHas MOLLHOCTb, BBEAEHHAA B SKCMyaTaLMIo B
COOTBETCTBMM C YTBEPKAEHHbIMU MHBECTULMOHHbBIMU MPOrpaMmmamu

Transformer power launched in accordance with
investment programmes

Regional administration

300. Aona o6bema xonoAHOM BOAbI, pacyeTbl 3a NnoTpebaeHne KoTopoi
OCYLLECTB/IAIOTCA Ha OCHOBAHWK NOKa3aHWii NPUbopoB yyeTa, B 0bLLeEM
obbeme x0104HOM BOAbI, NOTpebAseMon Ha TeppUTOPUMN cybbeKTa
Poccuiickoin Peagepaumn

The share of cold water procured with meters in
the total cold water procured

Regional administration

301. Aona o6bema NpMpPOAHOro rasa, pacyeTbl 3a NnoTpebaeHne KOToporo
OCYLLECTB/IAKOTCA Ha OCHOBAHWKM NOKa3aHUii NPUbopoB y4eTa, B 0bLem
obbeme NpmMpoaHOro rasa, NoTpebasemoro Ha TeppuUTopun cybbekTa
Poccuiickoin Pepepaumn

The share of gas supplied with meters in the total
gas supplied

Regional administration
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302. [lonAa sHepreTM4YeCKNX pecypcos, NPOM3BOAMMbIX C UICNOb30BAHNEM
BO30OHOBAAEMbIX UCTOYHUKOB IHEPTUK, B 0OLLEM 06 bEME SHEPrETUYECKUX
pecypcoB, NPOM3BOANMbIX Ha TeppuUTopmnmn cybbekTa Poccuiickoin ®epepaumm

The share of power generated from renewable
sources in the total power generated

Rosstat (Fed.stat.bureau)

303. YaenbHas BeNMYMHA NOTpebNeHUs 3N1eKTPUYECKOoM SHeprun B
MHOTOKBapPTUPHbIX AOMaX

Unit quantity of electrical power consumption in
appartment blocks

Regional administration

304. YaenbHas BeNIMYMHA NOTPebNeHUsa TEN0BON SHEPrMn B
MHOTOKBapPTUPHbIX AOMaX

Unit quantity of heat consumption in appartment
blocks

Regional administration

305. YgenbHana BeanumnHa notpebaeHns ropsayein Boabl B MHOTOKBAPTUPHbIX
Aomax

Unit quantity of hot water consumption in
appartment blocks

Regional administration

306. YgenbHasa BennumnHa notpebaeHns XonoaHoM BoAbl B MHOTOKBaPTUPHBbIX
Aomax

Unit quantity of cold water consumption in
appartment blocks

Regional administration

307. YgenbHasa BeAnymnHa notpebaeHns npupoaHoro rasa B
MHOTOKBaPTUPHbIX AOMaX

Unit quantity of gas consumption in appartment
blocks

Regional administration

308. Pacxoabl KOHCONMAMPOBaAHHOrO BloarKeTa cybbekTa Poccuiickoi
denepaumn Ha peannsaumio perMoHaabHOM Nporpammsl B obnactu
aHeprocbepekeHMs 1 NOBbILEHNA SHEPreTUYECKoN 3GPEKTUBHOCTH

Budget expenditure on programmes promoting
energy efficiency

Federal ministry

309. KonnyectBo cybbeKTOB XO3ANCTBEHHON U MHOM AEATENbHOCTM C
YCTaHOB/IEHHbIMM HOPMaTMBAMU NPeAE/IbHO AOMNYCTUMbIX BbIGPOCOB BPEAHbIX
(3arpssHaowWwmx) BeLLecTB B aTMOCPEPHDIN BO3yX, PACMOIOKEHHbIX Ha
Tepputopun cybbekta Poccuiickon deaepaumnm n nogerkalumx
depnepanbHOMy CTaTUCTMYECKOMY HabntoaeHuto no ¢opme 2-TMM (Bo3ayx)
«CBefeHun 06 oxpaHe aTmochepHOro Bo3ayxa»

The number of facilities with air polution quotas
monitored in accordance with statistical form 2-TP

Rosstat (Fed.stat.bureau)

31. O6bem NAaHMpPyEeMON K BBOAY B IKCMNJIyaTaLMIO B COOTBETCTBUM C
YTBEPKAEHHBIMU MHBECTULMOHHBIMM MPOrpaMmamMm TpaHCHOPMaTOpPHO
MOLLHOCTU

Electrical transformer capacity planned to be
launched this year in accordance with approved
investment programmes

Regional administration

310. ObLee KoNYECTBO CYyOEKTOB XO351MCTBEHHOM U MHOM AeATeNIbHOCTH,
pacnoioXeHHbIX Ha TeppuTopun cybbekTa Poccuiickoit deaepaumm u
noanexaumx begepasbHOMy cTaTUCTUYECKOMY HabatoaeHuto no dopme 2-TMN
(so3ayx) «CBeaeHMA 06 oxpaHe aTMOCHEPHOro BO3ayXa»

The number of firms in the region monitored in
accordance with statistical form 2-tp (Air polution)

Rosstat (Fed.stat.bureau)
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311. O6bem BbIOGPOCOB BpeAHbIX (3arpsA3HAOLINX) BELLLeCTB B aTMOCHEpPHbIit
BO34yX OT CTAaLMOHAPHbIX NICTOYHUKOB, PaCno/1I0KeHHbIX Ha TepPUTOpPUnN
cybbekTa Poccuinckon ®egepaumm

Amount of air polluting agents emitted by facilities
located in the region

Rosstat (Fed.stat.bureau)

312. O6bem BbIGPOCOB BpeAHbIX (3arpsasHALINX) BELLLeCTB B aTMOCHEpPHbIi
BO34yX OT aBTOMOBU/IbHOIO TPaHCMNOpPTa, 3apPerncTpUpPoBaHHOIO Ha
Tepputopum cybbekta Poccuiickon deaepaumnn

The amount of air poluting agents emitted by cars
registered in the region

Federal ministry

313. [lonAa BoAOX03AMCTBEHHbIX Y4ACTKOB, K/1acC KayecTBa KOTopbIX (Mo
WHAEKCY 3arpa3HEeHns BoA) NOBbICUACS, B 06LLEM KONMYECTBe
BO0X03AMCTBEHHbIX YYaCTKOB, PACMNONOXKEHHbIX Ha TEPPUTOPUM CYOBEKTA
Poccuiickoin Pepepaumu

The share of water sites where improvement in
water pollution class was registered in the current
year in the total area of water sites

Federal ministry

314. llona pekynbTUBUPOBAHHbIX 3eMeb B 06Lel naowaam semenb,
noAseprinxca HapyLeHuio, BKAoYas 3eMau, nogsepriinecs
PaAMOaKTUBHOMY U XMMUYECKOMY 3arpA3HEHUIO

The share of recultivated land sites in the total area
of polluted land sites in the region (including
radeoactive and chemical pollution)

Regional administration

315. JonAa ncnonb30BaHHbIX, 06e3BPerKeHHbIX OTX0A0B B 06LLeEM 06beme
06pa30BaBLUMXCA OTXOAO0B B NPOLLECce NPOU3BOACTBA U NoTpebieHns

The share of recicled waste in the total amount of
waste generated in the region

Federal ministry

316. lona naowaam Tepputopum cybbeKkTa Poccuitickoii Pepepaumm, 3aHaTon
0c060 OXpaHAEMbIMU NPUPOLHBIMU TEPPUTOPUAMMU, B 0OLLEN NaoLWwaam
Tepputopun cybbekta Poccuiickon deaepauum

The share of the land of the region with protected
natural habitat in the total area of the region

Federal ministry

317. Pacxoabl KOHCONMAMPOBAHHOIO broarkeTa cybbekTa Poccuiickom
denepaunn Ha oxpaHy OKpyXKatoLein cpeabl

Budget expenditure on preserving natural habitat

Federal ministry

318. PacxoZbl KOHCONMAMPOBaHHOrO 6loarKeTa cybbekTa Poccuiickoi
denepaumn Ha OXpaHy OKpy»KatoLLei cpeabl B 4acTM PacxogoB Ha
peanusaumio perMoHasbHbIX NPOrpamm B 061acTU oxpaHbl OKpY»KatoLLeit

cpeabl

The share of budget expenditure on preserving
natural habitats realised via government
programmes in the total amount of budget
expenditure on preserving natural habitat

Regional administration

319. O6wmin 0b6bem cpeacTs, NOCTYNMBLLMX B BroaxKeT cybbekTa Poccuiickom
denepaunn B BUAE NAaTbl 33 HEFATUBHOE BO3AENCTBME HA OKPYXKAIOLLYHO
cpeay, AeHEXKHbIX B3blCKaHMM (WTpadoB) 33 HapyLeHMe 3aKOHOAATe/bCTBA B
06.1acTh oxpaHbl OKpYyXKatoLLel cpesbl, CYMM MO UCKaM O BO3MELLLEHUM Bpeaa,
NPUYNHEHHOTO OKpYKatoLLel cpeae

The total amount of revenue from fees, charges
and penalties for polution

Regional administration
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32. MNpoTAXKEHHOCTb NEKTPUYECKUX CETEN, B LENAX YBENUYEHUA NX
NPONYCKHOM cCNocobHOCTK, BBEAEHHbIX B 3KCNAyaTaLMiO B COOTBETCTBUM C
YTBEPKAEHHBIMU UHBECTULLMOHHBIMM NPOrpammamm

The length of electrical network brought into
service in accordance with approved investment
programmes

Regional administration

33. npOTH)'KeHHOCTb nAaHNpyeMbIX K BBOAY B 3KCN1yaTaunto B COOTBETCTBUN C
yTBEPXKAEHHBIMU NHBECTULLMOHHBIMU NPOrpaMmMmamm 31EKTPUYECKUX CETeVI, B
uenax ypesm4eHna nx I'IpOI'IYCKHOﬁ cnocobHocTn

The length of electrical network planned to be
brought into service in accordance with approved
investment programmes

Regional administration

34. Hannume B cybbekTe Poccnitckoit Pegepaumm yTBEPKAEHHbIX CXEM
(cxembl) TeppuTOpUaNbLHOro NAaHUPOBaHUA cybbeKTa Poccuinckoi
depepauuu

Availability of an approved scheme of territorial
development in the region

Regional administration

35. [onAa ropoCKUX OKPYroB Y rOpPOACKUX NOCENEHUN C YNC/IEHHOCTbIO
HaceneHus 6onee 50 TbiC. YeNOBEK, B KOTOPbIX MPUHATLI FreHepasibHble NaaHbl
(BHeceHbl B HUX M3MeHeHus) ¢ 1 aHBapa 2005 r., B obwem Konndyectse
FOPOACKUX OKPYIrOB U FOPOACKMX NOCENEHUI C YUCNEHHOCTbIO HaceneHusa
6onee 50 Tbic. YenoBek

The share of municipalities with over 50 000
people which have approved a general devepment
plan in the total number of municipalities

Regional administration

36. [lona ropoACcKMX OKPYroB M TOPOACKUX MOCENEHWUM C YNCEHHOCTBIO
HaceneHus 6onee 50 TbiC. YEIOBEK, B KOTOPbIX MPUHATbLI NPaBuia
3eM/1eno/1b30BaHMA 1 3aCTPOIKHK, B 0BLLEM KOIMYECTBE FTOPOLCKUX OKPYTOB U
rOPOACKUX NOCENEHUN C YNCNEHHOCTbIO HaceneHma b6onee 50 TbiC. YenoBeK

The share of municipalities with over 50 000
people which have implemented general rules of
development and land usage in the total number
of municipalities

Regional administration

37. CpegHAa NpOAOIKUTENbHOCTb Nepnoa ¢ AaTbl NOAAYN 3aABKU HA
npegocTaBAeHMe 3eMe/IbHOTO Y4acTKa B apeHAy AJ/1A CTPOUTENLCTBA (Kpome
XUINLLHOIO) A0 AAaTbl NPUHATUA peleHua o NPeaoCcTaBAEHUM 3EMEIbHOTO
yyacTKa B apeHAy 4J1f CTPOUTE/IbCTBA (KpOMe XKUIULLHOTO)

The average time between the date of application
for development (excluding housing) and the date
of making a decision allowing development

Regional administration

38. CpeaHAs NpoA0/IKUTENbHOCTbL Nepuoaa C AaThl MPUHATUA PELIEHNA O
npeaocTaBAeHMM 3eMe/IbHOTO YYacTKa B apeHay A1a CTPOUTENbCTBA (Kpome
XWIULHOIO) A0 AaThl BblAauM paspelleHnsa Ha CTPOMTENbCTBO (Kpome
XUAULLHOIO)

The average time between the date of making a
decision allowing development and the date of
issuing a construction permit (excluding housing)

Regional administration

39. CpeaHAan NpoAo0MKUTENBbHOCTL Nepmnoaa C AaThbl BblAa4YM paspeLleHns Ha
CTPOUTENBLCTBO (KPOME XWUAMLLHOIO) A0 AATbl NONYYEHUA PaspeLleHns Ha
BBOZ 06bEKTa KaNnUTabHOro CTPOUTENbLCTBA B IKCMN/IyaTaLmio

The average time between the date of issuing a
construction permit and the date of bringing the
object in operation (excluding housing)

Regional administration
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40. [lona 3emenbHbIX y4acTKoB B cybbekTe Poccuitckon ®egepaumm,
NpeaoCTaBAEHHbIX A/1A CTPOUTENLCTBA (KPpOME XKUAULLHOTO) No pesyibTaTam
TOpros, B 06Lel naowaam 3emenbHbIX y4acTKOB B cybbekTe Poccuiickol
denepaunn, npeaocTaBieHHbIX 410 CTPOUTENLCTBA (KPOME MKUAULHOTO)

The share of land sites granted for development
through tendering in the total number of land sites
grantef for development

Regional administration

40.1. Jona 3emenbHbIX Y4aCTKOB, HAXOAALUMXCA B FOCYAapCTBEHHOM
cobcTBeHHOCTU cybbeKToB Poccuiickoin Peagepaumm, MyHULMNANBHON
COBCTBEHHOCTH, a TaKKe rocyapcTBeHHas cobCTBEHHOCTb Ha KOTopble He
pasrpaHuyeHa, NpaBo NOCTOAHHOrO (beccpoYyHOro) Nosib3oBaHMA KOTOPbIMU
nepeodopmM/IEHO B COOTBETCTBUK C TpeboBaHuaMnU PegepanbHoOro 3akoHa "O
BBEeAEHUWN B AeCcTBUE 3eMesibHOro Kogekca Poccuiickoit Pepepaunn' B
06LLEeM KOJIMYECTBE 3eMeJIbHbIX YYaCTKOB, HaX0AALWMXCA B rOCYAapCTBEHHOM
cobcTBeHHOCTM cybbeKTOB Poccuitickon Pepepaunmn, MyHUUMNANABHOM
coBCTBEHHOCTH, a TaKKe rocygapcTBeHHas co6CTBEHHOCTb Ha KOTOpble He
pa3srpaHu4YeHa, NpaBo NOCTOAHHOIoO (6eccpoYHOro) NosbL30BaHMA Ha KOTopbIe
noanexut nepeodopmneHuto

The share of land sites with undecided ownerhip
rights in the total number of land sites

Regional administration

41. KonnyecTBo OpraHoB UCNONHUTENbHOM BAACTU, NPeanpUATUA 1
OpraHu3aLnii, Ybe CornacoBaHne HeobXoAMMO NOYYUTb B NEPUOZ,
npegocTaBAeHMA 3eMe/IbHOTo Y4YacTKa B apeHay ANA CTPOoMTeNbCTBa (Kpome
HUIULLHOIO) HauMHasA ¢ AaTbl NO4AYM 3aBKU Ha NpeaoCcTaBaeHne
3eMeNbHOro y4acTKa B apeHAay 1A CTPOUTENLCTBA (KPOME KUANULWHOIOo) A0
[aTbl BblAauyM paspelleHns Ha BBoA 06beKTa KanuTabHOro CTPOUTENLCTBA B
aKcnAyaTaumio

The number of bureaus whose permission is
required to begin development

Regional administration

42. [lona ropoAcKMX OKPYroB 1 ropoAcKMX NOCENEHUN C YNCAEHHOCTbIO
HaceneHuns 6onee 50 TbiC. YENIOBEK, B KOTOPbIX YTBEPKAEHbI MPOrPaMMbl
KOMMNIEKCHOTO Pa3BUTUA CUCTEM KOMMYHaAbHOW MHPPACTPYKTYPbI, B 06LLEM
KO/IMYeCcTBE rOPOACKMX OKPYroB U rOPOACKUX MOCENEHUIN C YNC/IEHHOCTbIO
HaceneHus 6onee 50 TbiC. YeNOBEK

The share of urban districts with over 50 000
population that have adopted comprehensive
development programmes in the total number of
urban districts with over 50 000 population

Regional administration

45. MnageH4yecKaa CMepTHOCTb, YMC/I0 yMepLuunx B Bo3pacTe Ao 1 roga Ha 1
TbIC. POAMBLLNXCA }KUBbIMM

Infant mortality

Rosstat (Fed.stat.bureau)

46. CMepTHOCTb HacesieHUs B BO3pacTHOM rpynne oT 1 roga Ao 4 net

Mortality rate (1-4 y.o.)

Rosstat (Fed.stat.bureau)
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47. CMepTHOCTb HaceseHns B BO3pacTHOM rpynne ot 5 go 9 net Mortality rate (5-9 y.o.) Rosstat (Fed.stat.bureau)
48. CMepTHOCTb HaceneHuna B Bo3pactHou rpynne ot 10 ao 14 net Mortality rate (10-19 y.o0.) Rosstat (Fed.stat.bureau)
49. CMepTHOCTb HacesieHUA B BO3pacTHoM rpynne ot 15 ao 19 net Mortality rate (15-19 y.0.) Rosstat (Fed.stat.bureau)
5. YposeHb 6e3paboTuubl (Mo metogonornm MexayHapoaHOW opraHu3aumnm
TPYAQ) B CpeAHEM 33 rog, Unemployement rate (average annual) Rosstat (Fed.stat.bureau)
5.1. KoadpPpuumeHT HanpAKEeHHOCTU Ha PbiHKe Tpyaa Labor market tension coefficient Regional administration
50. MaTepuHCKasa CMepPTHOCTb Maternal mortality Rosstat (Fed.stat.bureau)
51. CMepTHOCTb HaceneHus TPyA0CnocoHbHOro Bo3pacTa Working population mortality rate Rosstat (Fed.stat.bureau)
52. CMepTHOCTb HaceNeHUs TPyA0CNOCOHOHOro BO3PacTa OT BHELIHMX NMPUYNH Working population mortality rate (external

causes) Rosstat (Fed.stat.bureau)
53. CmepTHOCTb HaceneHua TpyaocnocobHoro Bospacta ot 601e3Hel Working population mortality rate (blood
CMCTEMbI KpOoBOObpalLeHuUA circulation) Rosstat (Fed.stat.bureau)
54. CmepTHOCTb HacesneHUa TpyaocnocobHoro Bo3pacra ot HoBoobpasoBaHuint | Working population mortality rate (cancer) Rosstat (Fed.stat.bureau)
55. CMepTHOCTb HaceneHuA B pesynbTate AOPOXKHO-TPAHCMOPTHbIX Working population mortality rate (traffic
NPOWCLIECTBUIA accidents) Rosstat (Fed.stat.bureau)
56. O6uLasn YMCNEHHOCTb UL, BNEPBble NPU3HAHHbIX UHBAIMAAMM Total number of people registered as disabled Federal ministry
57. Yucno aunuy, TpyaocnocobHoro Bo3pacTa, Bnepsble NPU3HaHHbIX The number of working age people registered as
WMHBaNMAAMMU disabled for the first time Federal ministry
58. YA0BNETBOPEHHOCTb HACENEHUA MEANLMHCKON MOMOLLbIO Citizen satisfaction with medical services Federal security service
59. KonmyectBo 060CHOBaHHbIX Kanob Ha 0TKa3 B OKa3aHMM MeaULMHCKON The number of complaints regarding refusal to
noMoLLM, NPeaoCTaBNAEMON B PaMKaX TEPPUTOPUANIbHOM NPOrpamMmmbl provide medical services provided by territorial
0673aTeNbHOTO MEAMLMHCKOTO CTPaxoBaHus programme of compulsory medical ensurance Federal ministry
59.1. [lons rpaxkaaH, Noay4ymBLINX 060CHOBAHHbIM OTKa3 B OKa3aHUK
BbICOKOTEXHO/IOTMYHOM MeANLMHCKOM NMOMOLLM, B OBLLLEN YNCIEHHOCTU The share of patients who was refused high-tech
rpakaaH, Hanpas/eHHbIX Ha OKa3aHWe BbICOKOTEXHOOMMYHOM MegmumHcKkoi | medical services in the total number of patients
NMOMOLLM OpPraHOM yrnpaBaeHUs 34paBoOXpaHeHnem cybbekTa Poccminckol referred to specialised health service organisations
depepauunn of the region Federal ministry
59.2. 3aboneBaemocTb HacesneHusa TybepKyesom Tuberculosis sickness rate Federal ministry
59.3. CMepTHOCTb HaceneHua oT TybepKynesa Tuberculosis mortality rate Federal ministry
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6. [lona TpyaoyCTPOEHHbIX rpaxKaaH B 0bLLel YNCNEHHOCTU rpaXKaaH,
obpaTmBLINXCA 32 COAENCTBMEM B rOCYAaPCTBEHHbIE YUPEKAEHNA 3aHATOCTU C
Lenblo Noucka noaxoaduien pabotobl

The share of applicants who found employment in
the total number of applicants of social security
services.

Regional administration

61. O6bem OKa3zaHHOM CTAUMOHAPHOM MeaMLUMHCKOM NoMoLLM B pacyeTe Ha 1
XuUutena

The volume of in-patient medical services provided
per patient

Federal ministry

62. O6bem oKaszaHHON ambynaTopHON MeANLIMHCKON MOMOLLM B pacyeTe Ha 1
HXutena

The volume of out-patient medical services
provided per patient

Federal ministry

63. O6bem OKa3zaHHOW CKOPON MeANLMHCKON MOMOLLM B pacyeTe Ha 1 kutena

The volume of medical services provided per
patient

Federal ministry

64. O6bem oKazaHHOW MeANLMHCKON NOMOLLM B AHEBHbIX CTalMOHapax Bcex
TUNOB B pacyeTe Ha 1 xutena

The volume of medical services provided in
hospitals of all types per patient

Federal ministry

65. CTOMMOCTb eANHNMLLbI 06beMa OKa3aHHOM CTaLMOHAPHOM MeaANLMHCKON
nomoum (paktuyeckoe 3HayeHue)

Unit cost of in-patient health services (factual)

Federal ministry

66. CTOMMOCTb eaMHMLLbI 06beMa OKazaHHOV aMbynaTopHOWM MegULUMHCKOM
nomoum (paktuyeckoe 3HayeHue)

Unit cost of out-patient health services (factual)

Federal ministry

67. CTOMMOCTb eAMHULbI 06beMa OKa3aHHOM MeAMLMHCKOM NOMOLLU B
AHEBHbIX CTalMOoHapax Bcex TMNoB (paKkTuyeckoe 3HaueHue)

Unit cost of daily in-patient health services
(factual)

Federal ministry

68. CToMMOCTb eMHULbI 06beMa OKa3aHHOM CKOPO MeaULMHCKON MOMOLLM
(dakTHyeckoe 3HaueHue)

Unit cost of health services (factual)

Federal ministry

69.1. KonimuecTBo rocyAapcTBeHHbIX (MyHULMNAAbHbIX) yUpeXRaeHU I
coumanbHOro 06CNyKUBaHMA

The number of state (municipal) social security
service providers

Federal ministry

7. [onA TpyA0yCTPOEHHbIX rpaxaaH, OTHOCALLMXCA K KaTeropmMm MHBaAnaos, B
06LLein YNCNEHHOCTU rpaXkaaH, OTHOCALMXCA K KaTeropumn MHBaMAOB,
06paTMBLUMXCA 33 COAENCTBMEM B TOCYAAPCTBEHHbIE YUPEKAEHNA 3aHATOCTM C
LLeNblo MOUCKa noaxoaailein paboTbl

The share of disabled people who found
employment in the total number of disabled
people who applied for unemployment services

Regional administration

70. KonnyecTBo rocyAapCTBEHHbIX (MyHUUMNANBHBIX) YYperKaAeHWU
34,0aBOOXPaAHEHMS, 34aHMUA KOTOPbIX HAXOAATCA B aBaPUMHOM COCTOSHUM UK
TPebyHT KanuTabHOrO PEMOHTA

The number of state (municipal) health service
institutions whose buildings require capital
renovation

Federal ministry

70.1. KonMyecTBo rocyAapCTBEHHbIX (MyHMLMNANAbHbIX) yUpEKRAEHUN
coumanbHOro 06CNy»KMBaHMA, 34aHNA KOTOPbIX HAXOAATCA B aBapUMHOM

The number of state (municipal) social security
service institutions whose buildings require capital

Federal ministry
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COCTOAHUM UN TPEBYIOT KanMUTaibHOrO PEMOHTA

renovation

71. CpeagHemecaYHas HOMWHaIbHasA HauncNeHHan 3apaboTHaA niaTta Bpavei
rocyAapCTBEeHHbIX (MyHUUMMNANbHBIX) yYPEXKAEHNIN 34paBOOXPAHEHUS

Average monthly nominal salary of doctors at state
(municipal) health service institutions

Regional administration

72. CpegHemecaYHas HOMWHaAAbHAA HAaYNCAeHHas 3apaboTHas naaTta
cpeaHero MeaMLUMHCKOro NepcoHasa rocyAapcTBeHHbIX (MyHUUMNANbHBIX)
yupeXxaeHuit 34paBooXpaHeHns

Average monthly nominal salary of middle-tier
staff at state (municipal) health service institutions

Regional administration

72.1. CpegHemecAYHaA HOMWHAIbHAA Ha4YMCNeHHan 3apaboTHaa naaTa
npoYyero nepcoHana rocyAapcTBeHHbIX (MyHULMNANbHBIX) yYperKaAeHWU N’
34 paBOOXpPaHeHWUA

Average monthly nominal salary of other staff at
state (municipal) health service institutions

Regional administration

72.2. CpegHemecAYHaA HOMWHAIbHAA HauYMCNeHHan 3apaboTHaa naaTa
npoyero nepcoHasna, B TOM Yncie mnagwero MegmMunHCKoro nepcoHana
rocyaapcTBeHHbIX (MyHULMNANbHbIX) YUpesKAeHUI 34paBOOXPaHEHNS

Average monthly nominal salary of other staff
including junior staff at state (municipal) health
service institutions

Regional administration

73. YscneHHocTb paboTatoWwmx B rocyAapCTBEHHbIX (MyHUUMMNANbHbIX)
YUPEKAEHUAX 34PaBOOXPAHEHUSA: pU3MUECKMEe MMLa (33 UCKAIOYEHNEM
paboTatowmx B heaepanbHbiX yUpeRaeHUnAX)

The number of staff at state (municipal) health
service institutions (excluding federal institutions)

Federal ministry

73.1. YscneHHocTb NpoYyero nepcoHana (puUsnyYecknx nu) B rocyAapcTBeHHbIX
(MYHMUMNANbHBIX) yYperKAEHMAX 340aBOOXPAHEHMA (33 UCKNOUYEHUEM /UL,
paboTatowmx B pesepanbHbIX yUpeRaeHNaX)

The number of other staff at state (municipal)
health service insitutions

Federal ministry

73.2. YMcneHHOCTb MAaALLIEro MEANLMHCKOIO NEePCOHana B rocyAapCTBEHHbIX
(MyHUUMNANbHBIX) yYpeKAeHUAX 34PaBOOXPaHEHNA

The number of junior medical staff at state
(municipal) health service institutions

Federal ministry

74. YacneHHocTb Bpavel (dusmnyeckune amua) B rocy4apcTBeHHbIX
(MyHUUMNANbHBIX) yYpeKAEeHUAX 34PaBOOXPaHEHNA

The number of doctors at state (municipal) health
service institutions

Federal ministry

75. YcneHHOCTb cpeaHero meauumHCKoro nepcoHana (dpusmueckme nnua) B
rocyAapCTBEeHHbIX (MyHUUMMNANbHBIX) yUpEKAEHUAX 34PpaBOOXPaAHEHUA

The number of middle-tier medical staff at state
(municipal) health service institutions

Federal ministry

76. KONM4YeCcTBO KOEK B rOCYAapCTBEHHbIX (MYHUUMMNANbHbIX) yYperKaeHNAX
34,0aBOOXPaHEHMSA B FOPOACKON MECTHOCTH

The number of beds at state (municipal) health
service institutions in urban areas

Federal ministry

76.1. KonMyecTBo KOEK B roCyZapCTBEHHbIX (MYHUUMNANBHBIX) YUPEKAEHUAX
34,0aBOOXPaHEHUS

The number of beds at state (municipal) health
service institutions

Federal ministry
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77. KonnuyecTBO KOEK B roCy4apCTBEHHbIX (MYHUUMMNANbHbIX) yUYperKaeHNAX
34,0aBOOXPAHEHMSA B CE/IbCKON MECTHOCTU

The number of beds at state (municipal) health
service institutions in rural areas

Federal ministry

78. CpeaHas Npogo/IKUTENbHOCTb 1 cnyyas BpemeHHOM HeTpygocnocobHocTH
B CBA3M C 3ab0sieBaHMEM

Average length of one case of temporary disability

Federal ministry

79. CpeaHAA NPOAO/IKUTENBHOCTb NPebblBaHNA NaLMeEHTA HA KOMKeE B
rocy4apCcTBEHHbIX (MYHULMNANbHBIX) yYPEKAEHUAX 34PaBOOXPAHEHUS

Average length of stay of one patient at state
(municipal) healt care institutions

Federal ministry

8. [lona HaceneHua ¢ AeHEXHbIMU A0X04aMU HUMKE PErMOHANbHON BENUYMHDI
NPOXUTOYHOTO MUHUMYMa B OBLLEN YUCNIEHHOCTM HaceneHUs cybbeKTa
Poccuitckoin ®epepaumm

The share of population with income below the
poverty line

Rosstat (Fed.stat.bureau)

80. CpeaHerofoBas 3aHATOCTb KOMKU B rOCYAapCTBEHHbIX (MYyHULMNANbHbIX)
YUpEKAEHUAX 340aBOOXPAHEHUSA

Average annual occupation rate of hospital beds

Federal ministry

81. YpoBeHb rocnntannsalmm B rocy4apcTBeHHble (MyHULUMMNanbHble)
yypeaeHua 34paBooxpaHeHuaA

The level of admittance to state (municipal)
hospitals

Federal ministry

82. CToMmocCTb 1 KOMKO-AHA B rocyAapCTBEHHbIX (MyHULMNANbHbIX)
yUperKAeHUAX 34paBooXpaHeHNs (6e3 yueTa BUA0B PacxoA0B, BO3MELLAEMbIX
B PpaMKax TeppUTOpMaibHON Nporpammbl 06A3aTeIbHOrO MeAULLIMHCKOro
CTpaxoBaHuA)

The cost of one bed-day at state (municipal) health
care establishments

Federal ministry

82.1. dakTnyecKkana cTOMMOCTb 1 KOMKO-AHA B roCyAapCTBEHHbIX
(MyHMUMNANbHBIX) yYperKaAeHMAX 34paBOOXPaHeEHMA be3 yyeTa pacxodoB Ha
onnaTy TPy4a M HAYUCAEHWUIN Ha onaaTy TpyAa

Factual cost of one bed-day at state (municipal)
hospitals (excluding salaries)

Federal ministry

82.2. PaKkTMYecKaa CTOMMOCTb BbI30Ba CKOPON MeAMUMHCKOM nomolLum bes
yyeTa pacxoA0B Ha onaaTy TpyAa U HauMc/eHMIA Ha onnaty Tpyaa

Factual cost of one emergence call (ambulance)
excluding salaries

Federal ministry

83. Pacxogbl KOHCONMAMpPOBaHHOrO bloayKeTa cybbekTa Poccuinckoit
denepaunn Ha 3apaBoOXpaHeHME: BCEro

Budget expenditure on health services: total

Federal ministry

84. Pacxobl KOHCOMMAMPOBaHHOrO BroaxeTa cybbeKkTa Poccuitckoi
denepaunn Ha 34paBooXpaHEHME B YaCTM YBEANYEHNA CTOMMOCTU OCHOBHbIX
cpeacTts

Budget expenditure on health services: capital
expenditure

Federal ministry

85. Pacxogbl KOHCONMAMpPOBaHHOro blogyKeTa cybbekTa Poccminckoit
denepaunn Ha 34paBoOOXPaHEHME B YACTM TEKYLLMX Pacxon0B

Budget expenditure on health services: current
expenditure

Federal ministry
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86. Pacxoabl KOHCONMAMPOBAHHOTO bloaKeTa cybbekTa Poccuiickomm
denepaunn Ha 34paBoOOXPaHEHMNE B YaCTU TEKYLLMX PACXOA0B Ha onnaTy
TPyAa U HaYUCNEHMI Ha onnaTy Tpyaa

Budget expenditure on health services: salaries

Federal ministry

87. Pacxoabl KOHCONMAMPOBAHHOTO bloaKeTa cybbekTa Poccuiickom
depepaunn Ha peannsaunio TePPUTOPNaNbHON NPOrPaMMbI
rocyAapCTBEHHbIX rapaHTUIM OKa3aHuAa becnaaTHOM MeaNLMHCKOM NOMOLLM
rpakgaHam Poccuitckon ®egepaumm B pacdete Ha 1 Kutena

Budget expenditure on health service through the
territorial programme of state warrants of free
medical services per capita

Federal ministry

88. Pacxoabl cpeacTs 06A3aTeIbHOrO MEeANLMHCKOrO CTPaxoBaHMA B pacyete
Ha 1 kutena

Expenditure of compulsory medical insurance
funds per capita

Federal ministry

88.1. Pacxobl TeppuUTOPUaAsIbHBIX FOCYAaPCTBEHHbIX BHEDOIOAKETHbIX POHA0B

Expenditure of territorial state off-budget funds

Federal ministry

89. O6bem pacxoa0B HA OKa3aHWE CKOPOW MeAMLMHCKOM NOMOLLM B pamKax
TEPPUTOPUANbHON NPOrPaMMbl FOCYAAaPCTBEHHbIX FAPaHTUIA OKa3aHuWA
6ecnaaTHOM MegUUMHCKOM NOMOLLM rparkaaHam Poccuiicko Pepepaumnu

Costs of emergency health services according to
the territorial programme of free medical services

Federal ministry

9. PeanbHan cpegHemecA4YHaA Ha4YNCneHHanA 3ap860THa‘i| nnata pa6OTHVIKOB

Real monthly accrued salary of workers

Rosstat (Fed.stat.bureau)

90. O6bem pacxoaoB Ha OKasaHue ambynaTopHON MeANLUHCKOM NOMOLLN B
pamKax TeppUTOpPUanbHOM NPOrpamMmbl FOCy4apCTBEHHbIX rapaHTUI OKasaHus
6ecnnaTHOM MeaUUMHCKOM NoMoLLM rpaxkaaHam Poccuiickon deaepaumnu

Costs of out-patient care according to the
territorial programme of free medical services

Federal ministry

91. O6bem pacxo[0B Ha OKasaHWe CTaLMOHapPHOM MeANLMHCKON NOMOLLN B
pamKax TeppUTOPUaNbHOM NPOrpamMmbl FOCY4aPCTBEHHbIX rAapaHTUI OKa3aHMA
6ecnnaTHOM MegULUMHCKOM NoMoLLM rparkaaHam Poccuniickon Pepepaumnu

Costs of in-patient care according to the territorial
programme of free medical services

Federal ministry

92. O6bem pacxonoB Ha OKasaHWe MeAMULIMHCKON NOMOLM B AHEBHbIX
CTallMOHapax BCeX TUMOB B paMKax TEPPUTOPUAIbHOM NPOrpammsl
rocyaapcTBEHHbIX rapaHTMIA OKa3aHuUs 6ecnnaTHoM MeauLMHCKOM NomMoLm
rpaxkgaHam Poccuitckon ®epepauymm

Costs of hospital care according to the territorial
programme of free medical services

Federal ministry

93. daKTUYEeCcKas CTOMMOCTb TEPPUTOPUAIBHOM NporpaMmbl 06A3aTeNbHOTO
MeAMLMHCKOro CTPAaxoBaHMWsA

Factual cost of the territorial programme of
compulsory medical insurance

Federal ministry

93.1. Aednunt dpmMHaHCcoBOro obecneyeHns TeppUTopmUanbHON NPOrpaMmbl
rocyapCcTBEHHbIX rapaHTUI OKa3aHUs 6ecniaTHOM MeaAULMHCKOM NoMOoLLLM
rpaxkgaHam Poccuitckon Pepepaumm

Deficit of the programme of state warrants of
medical service provision

Federal ministry

94. Ko/IM4yecTBO rocyapCTBEHHbIX M MYHULMNAAbHbIX YYPEKAEHWNI

The number of state and municipal health service

Federal ministry
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3/PaBOOXPAHEHMA: BCEro

institutions

94.1. KoinyecTBo rocysapcTBeHHbIX (MyHULMMANbHbIX) yYpekaeHuin
34 paBoOXpaHeHna ocoboro Tnna

The number of state and municipal specialized
health service institutions

Federal ministry

95. Ko/IMyecTBO rocyAapCTBEHHbIX U MYyHULMNAAbHbIX aMbynaToOpHO-
NONNKANHUYECKUX YUpeXAEHMWI

The number of state and municipal outpatients'
clinic

Federal ministry

96. KoanuyecTBo rocyAapCTBEHHbBIX U MYHULMMANbHbIX 6OJbHUYHbIX
yupexXaeHui

The number of state and municipal hospitals

Federal ministry

97. Konn4ecTso rocyAapCcTBeHHbIX (MyHULMMANbHbIX) yupexaeHuin
3paBOOXPaHEHUA, NepeBeAeHHbIX NPEUMYLLECTBEHHO Ha OAHOKaHabHOe
¢duHaHcMpoBaHue (He meHee 70% oT obuero o6bema pMHaHCMPOBaAHMUA 3a
cyeT cpeacTB 0653aTeNbHOrO MeANLMHCKOrO CTPaxoBaHWUA) Yepes cuctemy
06A3aTeNbHOIO0 MeAULMHCKOro CTPpaxoBaHms

The number of health service institutions where
one-channel financing has been implemented
(over 70% funded through compulsory medical
insurance)

Federal ministry

98. Ko/MyecTBO rocyAapCTBEHHbIX (MyHMLMNANAbHbIX) yYpeROAEHMUM
34,0aBOOXPAHEHMSA, UCNO/b3YHOWMX eANHbIE MHPOPMALMOHHbIE TEXHOIOMMM
yyeTa 06beMOB M CTOMMOCTM OKa3aHHOW MeANLMHCKOM NOMOLLM

The number of state (municipal) health service
institutions using unified information systems
guantifying amount and costs of health services
provided

Regional administration

99. Ko/IMyecTBO rocyAapCTBEHHbIX (MyHMLMNANAbHbIX) yYpeKROEHMM
34,0aBOOXPaHEHUSA, NepeBedeHHbIX Ha HOBYIO (OTpac/ieByto) cMCTeMy ONAaThbl
TpyAa, OPUEHTMPOBAHHYIO Ha pe3yabTaT

The number of health service institutions where
new performance pay sheme have been
implemented

Federal ministry
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Appendix 7. Indicators included in the survey of municipalities

Cluste
ring
index | Trust
N | MNapa n3 onpocHumKa > index*®
CpeaHemecAYHaA HOMUHANbHAA HauyMCaeHHan 3apaboTHana nnaTa
<b>paboTHMUKOB MYHULMNAbHbIX YYPEKAEHNN PUINYECKON KY/IbTYPbI U average nominal salary of staff of sport
1 | cnopra</b> establishments 0,17 1,51
Pacxoap! 6rogKeTa MyHMLMMNaAbHOTO 06pasoBaHmA Ha obLiee obpasoBaHue B
pacyeTe Ha 1 obyyatouleroca B MyHULMNAIbHbIX 06Weobpa3oBaTenbHbIX average cost of one class in high schools in the
2 | ydperaeHumax region 0,21 1,61
Jons cpeaHecnnMco4HOM YNCNEHHOCTU PaboTHUKOB (6e3 BHeLIHUX
COBMeCTUTENIei) ManbixX U CPeaHUX NPeAnpUATUIA B CpegHEeCcnMCOYHOM
YMCNEHHOCTM PaboTHMKOB (6€3 BHELLIHMX COBMECTUTe Nel) Bcex NpeanpusaTuii u the share employees of small and medium sided
3 | opraHusaumm businesess in the total number of emplyees 0,22 0,74
CpepHemecaYyHas HOMWHAbHAA HauUCAeHHas 3apaboTHas naaTta <b>yuntenein average nominal salary of teachers in state owned
4 | MyHUUMNANbHbIX 061Le06pa30BaTeNbHbIX yUpeRaeHnin</b> high schools 0,24 1,61
CpepHemecayHas HOMWHAbHAA HauyMceHHas 3apaboTHas naaTa average nominal monthly salary of staff of state
5 | <b>paboTHMKOB MyHMLMNAbHbIX 06LLe06pa3oBaTe/ibHbIX yupeskaeHnin</b> owned high schools 0,27 1,58
O61bem He 3aBEPLUEHHOTO B YCTAHOB/IEHHbIE CPOKM CTPOUTE/IbCTBA,
OCYLLECTB/IAEMOTO 3a CYET CPeACTB OI0AKeTa ropoACKOro OKpyra the share of unfinished construction financed by
6 | (MyHMuMnanbHoOro paoHa) the regional budget 0,27 1,31
CpeaHemecayHas HOMWHA/bHAA HauyMceHHas 3apaboTHas naaTa average nominal monthly salary of staff of cultural
7 | <b>paboTHMKOB MYHULIMNANbHbIX YUPEKAEHNIN KYNbTYPbl U UCKyCccTBa</b> establishments 0,27 1,57
the share of profitable large and medium sized
8 | [lonAa npmbbinbHbIX CENbCKOXO3AMCTBEHHbIX OPraHn3aLmin B obwem mux ymcne businesses 0,27 1,12
Jons BbINYCKHNMKOB MyHULMNA/bHbIX 06LL,e00pa3oBaTe/IbHbIX YUpEKAEeHW, the number of high school graduates that passed
9 | <b>caaBLNX eanHbIV TOCYAAPCTBEHHDBIN S3K3aMEH MO PYCCKOMY A3bIKY U the national exam in Russian language 0,31 1,61

> The index measuring the share of observations of growth indices falling in the interval from -0,3% to +0,3%
>> The index measuring trust in data reported by other municipalities of the region. Constructed from the responses to Question 5 of the survey of municipalities by assigning the
following points to responses Strongly agree +2, agree +1, disagree -1, strongly disagree 2, do not know — 0. Index is the average.
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MaTemaTnke</b>, B 06wl YNCNEHHOCTM BbINYCKHUKOB MYHULMNAAbHbIX
06bweobpasoBaTe/bHbIX YYpEXAEHUN, CAABABLUNX €4ANHbIN FOCYAapCTBEHHbIN
9K3aMeH Mo AaHHbIM NpegMeTam

Jonfa HanorosbIX U HEHANOrOBbIX A0X040B MECTHOro broaxeTa (3a UckaoUeHnem
NOCTYMN/IeHUIA HAaNOroBbIX AOXOA0B MO A0NOAHUTENIbHBIM HOPMaTUBaM
OTYMCNEHNIH) B 0bLem 06 beme COBCTBEHHbIX A0X010B 6I0aXKeTa

the share of tax and non-tax incomes in the total
amount of income of municipal budgets (excluding

10 | myHUUMNanbHOro obpasoBaHus (6e3 yuyeta cybBeHLMI) subventions) 0,31 1,58
Jonsa HaceneHus, cuctemMaTMYecKM 3aHMMaoLWEerocs GMU3nYecKomn KyabTypoi u

11 | cnoptom the number of people systematically doing sports 0,31 1,21
Pacxogbl 6r04ykeTa MyHULMNAIbHOrO 06pa3oBaHUA Ha cofepskaHne paboTHMKOB
OpraHOB MECTHOrO CaMoyrNpaB/IEHUA B pacyeTe Ha OAHOTO XKUTens expenditure of the consolidated regional budget

13 | myHuumMnanbHoro obpasoBaHuA (staff payroll) 0,33 1,59
O6bem MHBECTULMI B OCHOBHOM KanuTan (3a UCKAoYeHnem 610 0KeTHbIX

14 | cpeacTB) B pacyeTe Ha 1 Xutens capital investment per capita 0,34 1,05
O6BEM pacxoaoB blogxKeTa MyHMUUNANbHOTO 06pa30BaHMA Ha KOMMNEHCAUMIO
Pa3HULbI MeXAY S3KOHOMUYECKM 060CHOBAHHbLIMW TapUPamMM HA KUAULLHO- budget expenditure on communal services -

15 | KoMMyHanbHbIe yCayrn U Tapudamm, yCTaHOBAEHHbIMW 15 HACENEHUSA subsidies of tariffs 0,35 1,27
O6wasn nnowaapb *KUAblX NOMeLLEHWUI (B pacyéTe Ha O4HOTO KUTeNSA), BBeAEeHHan

16 | B AeNcTBME 33 OTYETHbLIN rog, total area of housing built annually per capita 0,37 1,27
[ona pacxofoB 6loarKeTa ropoACcKoro oKkpyra (MyHMUMNanbHOro palioHa),
dbopmuMpyembIx B paMKax nporpamm, B obiem obbeme pacxogos 6toaxkeTta the share of expenditure done through public
ropoAcKoro oKpyra (MyHMLMNaAbHOrO paiioHa), 6e3 yyeta cybBeHUMI Ha sector programmes in the total expenditure of the

17 | ncnonHeHue genernpyembix NOJHOMOYNIA regional budget 0,38 1,56
[ona NpoTAMKEHHOCTU aBTOMOBMbHBIX AOPOTr 06LLEro No/ib30BaHNSA MECTHOTO
3HaYeHMWA, He OTBEYAIOLLMX HOPMATUBHbBIM TpeboBaHMAM, B 0bLLei
NPOTAXKEHHOCTU aBTOMOBMbHbIX 40POr 06LLEr0 NONIb30BAaHMA MECTHOIO the share of local low quality roads in the total

18 | 3HauyeHus milege of local roads 0,39 0,99
[ona BbINYCKHUKOB MYHULMNAbHbIX 06LLe06pa30BaTeIbHbIX YUPEKAEHWIA,
<b>He nonyunBLMX aTTecTaT o cpegHem (NoaHom) obpasoBaHmMm</b>, B 06LLEl
YNCNEHHOCTU BbINYCKHUKOB MYHULMMNaAbHbIX 06Le0bpa3oBaTeibHbIX the number of high school graduates who did not

19 | yypexaeHui receive the education certificate 0,39 1,62
Jons obpabaTbiBaemoi NalwHM B 0bLwen naowaaun nawHM MyHULUUNAAbHOIO the share of tilled ploughed field in total land area 0,41 0,90
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20 | paiioHa of the district
Maowasb 3emesibHbIX Y4aCTKOB, NPeaoCcTaB/eHHbIX 418 CTPOUTE/NbCTBA, B
OTHOLLUEHMM KOTOPbIX C AaTbl MPUHATUS PELUEHUA O NPeaoCTaBAEHUM 3eMENbHOTO
y4yacTKa UM NoanucaHua NpoTOKOAa O pe3y/ibTaTax TOPros (KOHKYpPCoB, the area of land sites for which the time between
ayKLMOHOB) He 6bl/1I0 NONYYEHO pa3pellieHMe Ha BBOA, B aKcnayaTauutio <b>s issuing the development license and completion of

21 | TeyeHune 3 fieT (a19 06bEKTOB KUAULHOIO CTpouTenbeTea)</b> construction exeeded 3 years 0,45 1,23
YpoBeHb dpaKTMyeckol obecrneyeHHOCTN yuperaeHUAMU GU3NYECKON KybTypbl
M CropTa B rOPOACKOM OKpyre (MyHULUNaAbHOM paiioHe) OT HOPMaTUBHOM availability of sport facilities in the region: playing

22 | noTpebHOCTU: <b>NNOCKOCTHbIMM CMOPTUBHbLIMU COOpyKeHnamm</b> fields 0,45 1,42
Jona HaceneHwua, y4acTBYIOLWErO B NAATHbIX KYAbTYPHO-A0CYrOBbIX
MepPONpPUATUAX, OPraHU30BaAHHbIX OPraHaMM MECTHOFO CaMoynpaBaeHuUs the shar of population taking part in organised

23 | ropoACKUX OKPYroB M MyHULIMNANbHbIX PANOHOB cultural events 0,50 1,20
Jons MHOrOKBapTUPHbIX IOMOB, PACcroO/IOKEHHbIX Ha 3EMe/IbHbIX y4acTKax, B the share of appartment blocks located on land

24 | OTHOLLEHNM KOTOPbIX OCYLLECTBEH rOCYAaPCTBEHHbIN KaaacTPOBbIA yYeT sites that have been included in the cadastre 0,50 1,22
YpoBeHb paKTMYECKO 06ecneyeHHOCTH yuperKaAeHNAMMN GU3NYECKOM KynbTypbl
M cnopTa B rOpoACKOM OKpyre (MyHULMNaAbHOM palioHe) OT HOPMATUBHOM availability of sport facilities in the region: sport

25 | noTpebHOCTU: <b>cnopTnBHbIMK 3anamn</b> halls 0,52 1,47
YaenbHas BefIM4nHa NoTpebaeHna aHepreTUYecknx pecypcos <b>s unit quantity of electrical power consumption in

26 | MHOTOKBapTUPHbIX gomax</b> appartment blocks 0,52 0,88
Mnowaab 3eMenbHbIX y4acTKOB, NpeAocTaBNeHHbIX AN CTpouTenbCTBa (Bcero) B | the area of land licenced for housing development

27 | pac4yete Ha 10 TbIC. YenOBEK HaceneHms per capita 0,52 1,26
Maowazb 3emebHbIX Y4aCTKOB, NPeAOCTaBAEHHbIX 417 HKUIULLHOMO
CTPOMTENBCTBA, MHANBUAYANBHOIO CTPOUTE/ILCTBA M KOMIMIEKCHOTO OCBOEHUA B the area of land licenced for housing development

28 | uenax KUAnLWHOro CTPOUTENbCTBA per capita 0,52 1,35
KoanyecTBo MyHULMNANbHBIX YCAYT, NPEAO0CTaBAAEMbIX OpraHaMn MeCTHOro
CamoynpaB/eHNs, MyHULMNAIbHBIMWU YUpeXRAEHUAMN <b>B 3N1EKTPOHHOM

29 | Bnge</b> the number of public services provided online 0,56 1,51
Jdons peTelt nepBoii M BTOPOW rpynn 340p0BbA B 06LLEN YNCAEHHOCTH the share of kids qualified in 1 and 2 health

30 | obyyaloWMXCa B MyHMLUMNANbHbIX 06LLLE06pa30BaTENbHbIX YUpeKAeHNAX categories in the total number of pupils 0,56 1,40
O6wan naowaapb *KuUablx NOMELLEHUI, NTPUXOAALLAACA B CPeAHEM Ha O4HOIO

31 | KuTens, Bcero housing area per capita 0,57 1,28
Jons opraHnsaLmMini KOMMYHaNbHOTO KOMMAEKCA, OCYLLECTBASOLWMX the share of communal service providers with less 0,62 1,28
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33 | npon3BOACTBO TOBAPOB, OKa3aHMe ycayr no BoAo-, Tenso-, raso-, than 25% state ownership in the total number of
3NEKTPOCHAOKEHMIO, BOLOOTBEAEHMUIO, OYUCTKE CTOYHBIX BOA, YTUAN3ALMK communal service providers
(3axopoHeHunto) TBEO M UCNoNb3YIOWMX 06bEKTbl KOMMYHA/IbHOM
MHPPACTPYKTYPbI Ha NpaBe YacTHOM COBCTBEHHOCTU, NO AOrOBOPY apeHAbl UK
KOHLIeCCUU, yyactme cybbekta PO 1 (Mnun) ropoackoro okpyra (MyHULMMNAAbHOMO
palioHa) B yCTaBHOM KanuTtasie KOTOpPbIX COCTaBAseT He bosiee 25 NPoLUEHTOB, B
obLLeM yncne opraHM3aumii KOMMYHaIbHOTO KOMMJIEKCA, OCYLLLECTBAAOLLMX
CBOO AeATeNbHOCTb Ha TeppuTopumn N0 (MP)
[ona myHMuMnanbHbix 06LLe06pa30BaTeIbHbIX YUPEXKAEHWUN, 34aHUA KOTOPbIX
HaxXo4ATCA B aBAPUMNHOM COCTOAHUMN UM TPEOYIOT KanuTabHOTO PEMOHTA, B
34 | obwem Koanyectse MyHMUMNANbHbIX 00Le0bpa3oBaTe/IbHbIX YUpeKAeHNM the number of high schools requireing renovation 0,80 1,35
Yucno cybbekToB Manoro n cpegHero npeanpuHMMaTenbCTBa B pacyeTe Ha 10 the number of small and medium sized business
35 | TbiC. YeN0BEK HAaceneHusn per 1000 people 0,88 1,00
[onsa HaceneHuA, NPOXKNBAOLLETO B MHOFOKBAPTUPHbIX AO0MaX, MPU3HAHHbIX B the share of population living in houses requiring
36 | yCTaHOBNEHHOM NOpPAAKE aBaPUNHbIMU capital renovation 0,92 1,16
Hanunuune B ropoackom oKpyre (MyHULMMNANbHOM palioHe) yTBEPKAEHHOTO
reHepanbHOro naaHa ropoAcKoro oKpyra (Cxembl TEPPUTOPUANBHOTO availability of an approved scheme of territorial
37 | nnaHMPOBaAHUA MYHULMNANBHOTO panoHa) development in the region 0,98 1,58
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Appendix 8. Quotes in original Russian
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Appendix 8 Quotes in original Russian

' ..B TeuyeHue 2-x neT, 310 7-8 roapl, noayunan 20-Ky 6a30BbIX HalIMX PErMOHOB, KOTOPAaA MPaKTUYeCKn He
MeHANacb. To ecTb Mbl MOHMMA/K, YTO 3TO HALWM NPOMbILLJIEHHbIE LEeHTPbI, 3TO HepTErasosble PernoHbl, KOTopble

UMEeNn cepbE3HYH SKOHOMMUYECKYIO U, eCTECTBEHHO, COLMA/IbHYIO 6a3y.

i Moatomy uepes 2 roga paboTbl 3TOM cUCTEMbI Mbl MEPELWN K APYyromy nokasatento 3pPpeKkTMBHOCTU, 3TO
OMHamMMKa nokasateneit. CKaxKy, YTo B 3TOT MOMeHT, 31o 2009 roa, noaBeprancb Hanbonbllel KPUTUKE, NOTOMY
YTO Mbl NONIHOCTbIO Ha 180 rpagycoB nepeBepHY/N BCIO CUCTEMY U CaMblil BbICOKUIA PEUTUHT Bbla y PervoHos,
KOTOpblE MMEIN CaMyto HU3KYIo 6a3y, HO B TO e BpemMsa no cYETam rnokasaTtenel, AMHaMUKM NoKasaTenen, umenmu
CcaMble BbICOKME MoKasaTenu no guHamuke. To ecTb BCE, 4TO KacaeTca permoHos CeBepHoro KaBkasa, paga Halmx
He coBcem 6a30BbIx perMoHoB LleHTpanbHOM Poccnn, OHM BbILWAK Ha NEPBOE MECTO B PEUTUHTE.

i MosTomy cneayroWMi War NO COBEPLUEHCTBOBAHMIO CaMOM METOAMKM — 3TO yxKe 10-bli Tekywuii rog, 3To
KOMMJIEKCHAA OLLeHKa, KOTopasa HMBE/NMPOBaNa yKe U HeAoCTaTKM O4HOM Tol cucTembl 6a30BOM M CUCTEMBI,
KOTOpas OCHOBbIBA/IAaCb HAa AMHAMMKe nokasaTtenei. U yxke c Tekywero roga 2011, a aymato, 4Tto 3Ta pabota byzet
NPOAO/IKEHa.

v NHTepBbloep: A BOT Bbl FOBOPU/IN, YTO FY6epHaTOpOB CpaBHMBAKOT Ha OCHOBE 3TUX nokasartenem
PecnoHgeHT: 3TO urpbl, KOTOpPbIE OTBAIEKAKOT, HA CaMOM aene.

Y Mbl, KaK 6bl, CMOPUM, C BaMW, XOTA MOHMMaeM, YTO 34ecb AnA Bac nNpobnema, A Aymaio, B TOM, YTo6 Bam He
HaBecu/M 3To B MUHUCTEPCTBO /IECHOrO X03AMCTBa.

"' ..eCcTb oTenbHble MOKasaTeNM, 3a KOTOpble Yy Hac OTBeYaeT Kaw/blii OTAe/bHbI JenapTamMeHT, a B
JenapTaMeHTe yXKe Kaaaa KOHKpeTHas npobnema. Y Halero ynpasneHus ectb nokasaTenn ob6bema MHBeCTULMiA

N ob6bema 610 AKETHbIX MHBECTULMNA.

g noknage Hawem (APOH/ — npum. ACK) y Hac ecTb oTAenbHbIV pa3gen. Lienb, no-moemy, 4. 3agaya y Hac, no-
moemy, 5. OcCHOBHble 3afayM y MoOero ynpasieHus, rae A paboTailo, 3TO A0AA WMHBAAWGOB, MONYYMBLUMX
peabunnTaumMoHHbIE YCyrM OT 06LLero KoanyecTsa HaceneHma o6aacti. BoT 3To oAMH NoKasaTenb. Y Hac ecTb elle
HECKO/IbKO MOKa3aTesei, KOTopble y¥Ke OTHOCATCA K 3a43a4aMm.

viii

Yelt 370 nokasatenb? T.e., C OLI,HOVI CTOPOHDbI, BAUAET HA UHBECTULUMNOHHYHO MPUBAEKATE/IbHOCTb, 3@ KOTOpOEe
OoTBEYaeT Hawe MUHUCTEPCTBO, a C ,u,pyron CTOPOHbI — 3T NOKa3aTe/IM HE Halln...

* ...Ha camom gene, rybepHaTop Jo/MmKeH Bbln AaTh 3agaHne MUHCTPOIO U cKasaTb: pebaTta, BOT Bbl, MUHCTPOIA,
JaiiTe MHe 4YeTKYl MPaBWU/IbHYHO MOACHWUTE/IbHYIO 3amMuCKy, rae mMbl ByKcyem, Kakas y Hac npobnema. [asaite
cobepem pabouyto rpynny 1 Mbl BbIACHUM, rae 3T1 npobaembl. Ho ata paboTa He 6bina caenaHa.

*'Y Hac ecTb, AONYCTUM, MOKa3aTenb NOAHOW YaCTUUHOWM CyMMapHOK peabuanTaumm MHBannaoBs. OH 3aBUCUT He
TO/IbKO OT Hac. OH 3aBMCUT OT TOrO, TPYAOYCTPOEH nn YenoseK. OH 3aBUCUT OT 34paBOOXPAHEHMA, HACKO/IbKO ero
XOPOLIO MNPOJIEYMAN, YTO OH MOF BbINTM Ha paboTy. M OT Hac, Kakue peabuinTauMOoHHbIE YCIYrM OKasanw...
BO3MOKHO, NOA TaKMMWU MOKa3aTeNAMM AO/KHbI CTOATb HECKO/IbKO MMHWUCTEPCTB, KOTOPbIe PasAenaT UX Mexay
coboii.

MHTepBbloep: A ceiuac TaKoro He MPoncxoanT?
PecnoHaeHT: Ceuac Kaxkablh oTBeYaeT 3a cebs.

“"N, moxeT bbITb, KaK pa3 B yKase NpesneHTa NpeaycMoTPeTb YCAYr, KOTOpble He TONbKO OT OJHOrO BeJOMCTBa
3aBMCAT, @ 3aBUCAT OT HECKO/IbKMX. MOMKeT, 1 rybepHaTopa BKAHOUUTL B 3TM ycayri. Ho KTo Bo3bmeTca?

“' Hy, Mbl He MOXem OTBETUTb 3a TPYJOYCTPOMCTBO. XOTb Mbl C HUMM OBLL@aeMcA U TPYAMUMCA, U oblime y Hac
MeponpuATUa. Ho 3To, MeXKBeAOMCTBEHHOE BOT 3TO B3aUMOZEWNCTBME, OHO BCe-TaKM... (B3apbIxaeT).

xiii

Bce atn pef;iTI/IHrM — 3TO epyHAa, Ha CamoM Aaene.



xiv

MoTomy YTO B pe3ynbTaTe OHW HOCAT AEMOHCTPALMOHHbIV XapakTep. M gaxke Tam, KOHEYHO, NPUATHO MOAYUUTb
KAaKOM-TO rPaHT, KOrAa Takue pasHble K UCMONHUTENAM NPOeKTOB. M oHM Teba NoxBanaT, U, B 06LWeM-TO, NPUATHO B
3TOM ecTb. Ho, B 06LLEM, K STOMY OTHOCATCA KaK K KAKOW-TO HAACTPOEUKe, K NPoLeccy, MOTOMY YTO pPeanbHO, pagu
MONIYYEHWUA FPAHTOB HMKTO BCEPbe3 TaM He NpeanpUHUMAET 60/bLUNX YCUANK, YTOBbI U3SMEHUNCH NOKa3aTe M Tam
825 unun ele Kakume-HMbyab. Hy, B 06LEeM, 3TO KaK Urpa He CTOUT cBeY. HyKHO BNOXKWUTb OYEHb MHOMO YCUNNA,
4yTOObl BOT, UX BKIAAbIBAOT, HO HE PAAM TOrO, YTOObI MONYYUTb FPAHT, OHU, HY MOTMBaLMA Apyrue. [PaHTbl, B 3TOM
CMbICNE, HOCAT CUMBOIMYECKUI XapaKTep, @ HE MOTUBMPYIOLLUIA

v ...CMOTPUT ,CI,EI‘;ICTBMTEI'II:HO, HO O CBOMUX BbIBOAAX Heobs3aTeNbHO KOMY-TO paCCKa3blBaTb.

' “OTcyTCTBUE OTNAKEHHON NPOLEAYPbl PACrpefeneHnsl U B3aUMOYBA3KM PAcXOAOB C LENSAMM, 3a4a4amu
nporpammamu NpPUBOAMUT K TOMY, YTO CyObeKTbl BIOAKETHOrO MNAaHMPOBAHMA MO-MPEXKHEMY CHayana B TeYeHue
rofla OCyWecTBAAIT AEeATEe/NbHOCTb B PaMKax CBOeW KOMMETeHLMM, a 3aTemM yxe B xoge noarotosku [POHdos
CTapaloTCa BMNWUCATb BbLINOJNHEHHbIE MEPOMPUATUA B ONpeAeseHHble AOKAAZOM LW, 3a4ayv M NoKasatenu.
OueBMAHO, YTO OPraHM30BaHHOE TakMM 0bBpasom bloaKeTMpoBaHWE KaK cnocob GUHAHCOBOro MAaHMPOBAHMUSA
ManoappeKkTnBHo.”

xvii

CnepyeT 0bpaTMTb BHMMAHWE U Ha C/AeAyOWMIA HIOAHC: C/I0XKMAACch NPaKTUKA, Korga nogrotoskon APOH[a
3aHMMaeTCA Y3KUI Kpyr COTPYAHMKOB FNaBHOro pacrnopsaautens 6ioaKeTHbIX CPeacTB, @ OCTaNbHble COTPYAHUKM,
BKNIOYAA pyKoBOAWUTENEeW [Apyrux noApasfeseHuit u  pykoBoguTenen MoABeAOMCTBEHHbIX OHAMKETHbIX
YUPEKOEHUNA, MOYTU HE NPUHMMAIOT y4yacTua B AaHHOM paboTte. B Takown cutyauum Tekct APOH[a He umeet
peanbHON CBA3W C TEeMU OPWMEHTUPAMM, K [AOCTUNKEHWUIO KOTOPbIX CTPEMWUTCA MEepCoHas COOTBETCTBYHOLLErO
BEOOMCTBA B CBOElM MNPaKTUYECKOM [eATeNbHOCTU. Tem CaMbiM  OpMEHTALMA Ha KOHeYHbld pe3ynbTaT
OCyLLEeCTBAAETCA MLWb GOPMANbLHO.

xviii

M2: OHu peknapupyembl. M Kak Bbl ypoBEHb UX AEKNAPUPYEMOCTU He CHUKaeTcA. OHU NO-MpeXKHemMy, HO Npu
9TOM KaK 6bl KenaHve noapobHO KOHTPO/NMPOBATL BCE PAaBHO COXpaHAETCA, Hy, BO BCAKOM C/yyae, 34eCb Ha
benepanbHO ypoBHe, KOHeYHOM. MHe KaxkeTcs, 4To BCA npobnema daxe 34ecb He puUTopuYecKas, BOT, MHe
KaeTca, npobiema ckopee coLManbHO-9KOHOMMYECKaA CTOUT B CTPATErMYECKOM NAaHUpoBaHuu. ... la v Toraa, B
oblem, ToXe BpoAe rOBOPUANCL TaKMe e C/NoBa Npo AuvBepcMOUMKaALMI0O SKOHOMWMKM, Tam M TaK panee, a
3aHMMaNUCb-TO BCe, B OOLLeM, COBCeM [APYro 3KOHOMMUKOM, KOTopas Tam Oblna cBA3aHa C Kanutanusauuen
Hawero 6usHeca 3a pyberkom, Hallero KpynHoro 6usHeca 3a pybex... 3To o4eHb BaXKHO 6bIa10, HO 3TO BbINO KaK-TO
BPOZE Mbl TaK peasbHO 3aHMMAeMCA 3TUM, a AeKnapupyem ueau apyrme. KOHeYHO, BaXKHO TYT KUTb B CTpaHe U
Aoporu cTpouTb, 60nbHMLBI NOCeLWwaThb, U Tak Aanee, Tak Aanee, Tak ganee. [py 3Tom Bce Tak NoApasymeBanu, 4to
TO, YeM Mbl 3aHUMAEMCA, Mbl HE MULLEM.

A MOCKOJIbKY CamaA r[1aBHaA AeATeNbHOCTb 6bina 3a Kagpom, TO BCA OCTaJ/ibHaA 6bina 6onee-meHee

OeKNnapaTUBHOIM.

“ Hanpumep, Kak MOXHO NOBAWATL Ha POXAAeMOCTb? BOT 34paBoOXpPaHEHNEe MOXKeT NOBAUATL Ha POXKAAEMOCTb?
Y Hac 6bln 0auH NpuMmep. A paccKkasblBato 3TO B KayecTBe aHeKA0Ta, HO 3To bblna NpaBAaa *M3HW. Koraa rnasHbIn
Bpay oTtuuTbiBasicA B 1974 roay, eMy 3amecTuTeslb MUHUCTPA 34paBooxpaHeHmna PCOCP ckasan: «4Yto ato y Bac
MoKasaTeNb CHUXaetcA?» OH roBopuT: «JIMYHO 3alMycb». M Ha chnepylolwmii rog nokasaTesb BbIpoc. Bbl
noHumaete? Tenepb XxoANUT H6alika, YTO €CAU TNaBHOMY Bpayy NMopyyYnTb, OH N06O0I NoKasaTeslb MOXKET UCMPABUTD,
B TOM YMC/Ie M NOKasaTenb poxaaemocTtu. [[C-1]

! 33BUCMMOCTM OT yNpaBaeHYeCKUX peLlieHnii HeT. 3a UCKNIOYEHUEM OZIHOTO PEeLUEHUA — €CAN HYXKHO CHU3UTb

3a601eBaeMOCTb, MOXHO MPOCTO €€ rof He perncTtpmposaTb, U oHa ynaaét. KoHKpeTHbIM rog y Hac byaeTt BoT
Takon (oTAnyHbIM - ACK). CmepTHOCTb Mpu ONpeAenéHHbiX YCTaHOBKAX MOMHO 3aKomaTb: CMepTHOCTb
TybepKynesHyto B pasHble AMAarHo3bl 3anucatb U T.4. BoT Tyaa cnncaTb Napy COTEH YeOBEK — TOXKEe CMEPTHOCTb
ynazet. Ecau Tak, To Toraa aToT noKasaTtenb ynpasasem. [[C-1]

i NHTepBbloep: O6cy»KaatoTca M 3TM NOKa3aTenn BHYTPU opraHmnsaummn?

PecnoHaeHT: HeT. B nocnegHue roapl HeT. Korga Tonbko HaumMHanca APOH/, ato obeyxaanock. A paboTan paHblie
B OTPAC/AM KynbTypbl. Tam NPOCTO BCe BCTa/IM Ha AblObl, MOTOMY YTO HEKOTOpPbIE MOKa3aTeNn NPOBEPUTb HeNb3s,
T.e. HapucoBaTb MOXHO OT 6anabl. KTo 3To 6yaeT nposepATb? Cpasy Hayanu cnpawmeaTtbh: «A 6yayT AM Hac
npoBepaTb?» ITo nepsBoe. [MOTOM TaK KaK-TO 3aMAI0Cb. 3HAYUT, He ByayT, 3HAYMT, MOXKHO PUCOBATb. ITO HbINO B
nepsble rogpl. [[C-3]



Xxiii

YacTb moKasaTesieil NPOCTO Hesib3A NPOBEpUTb. ..Hanpumep, yAenbHbl BEC HaceNeHus, y4acTBYHOLWMX B
KY/IbTYPHO-A,0CYKHbIN MeponpuaTuax. Takol nokasatenb 6bia. Ero HMKaK He npoBepuilb. S AarKe cam He mory
NpPoBepUTb. f1 3Hat0, YTO PAMOHbI, KOr4a CAAKOT OTYETHOCTb, OHM 3TO camu OT bangbl pucytoT. [FC-3]

XXiV

B 2008r 3anyckanu mMoHUTOPUHT pagm atoro APOHOa. U notom, Korga Bce yTpPACAOChH, KOrga Nto4m NOHANN, YTO
3TO MOXHO pMCcoBaTb, CMAA Y cebs B epeBHE, BCE KaK NO Mac/y nowwio. B cpok v ¢ undpamm, Kakumu Hago. [IC-3]

¥ PecnoHaeHT: M nosTomy BUBANOTEKM NPUAEPHMBANUN KHUMKKM, HE CMIUCBIBAAN. DTU NEHUHCKME, MapKCUCTCKMe
TOMa crneuuanbHO OHM WMX KOMWAW pagu TOro, YTobbl BbINONHUTL MOKasaTenu. Mm Hafo HOBYK suTepaTypy
3aKynaTtb, 4To6 MokasaTenb BbIMONHUTb. Y HWUX HET AeHer nNpocTo. [103TOMy OHM BCEMU CUMNAMU MPUAEPHKMUBAIOT
cTapbe. 3aTo Y HWX NoKasaTe/lb AeanbHbIN.

MHTepsbloep: A noyeMy OHM He PUCOBaIM MOKasaTeNb?

PecnoHaeHT: OHM 6osinncb. UIX MOXKHO mpoBepuTb. A meponpuatva To? Meponpuatua MOXHO no Gunetam
NpPOBEPUTb, YAENbHbIN BEC. A €C/TM 3TO KaKMEe-TO HapoAHble rynsHMA? H1Kak He nposepuwsb. [[C-3]

XXVi

A paboTan co CTAaTUCTUKOW, HO B Ky/abType. CTaTUCTUKY TOXE PUCYIOT, MOTOMY UYTO CTAaTUCTUKA TOXKe
nposepseTcs. (N0 KOHTEKCTY Mmenoch BeMay — «nonagaet B APOH/A», a He «ayaupyeTca», ACK) Y meHs 6bino
KOMIMYECTBO KNYOHbIX GOPMMPOBAHMM, KOTOPOE He [O/MKHO nafdatb. A KNybHble GOpMMPOBAHMA B [OMaXx
KynbTypbl. JJoma KynbTypbl Ha cefie OCTa/MCb TONbKO rocyfapcTBeHHble. A ux yuntbiBan. OHKM 3aKpbiBatoTCA,
MOTOMY YTO Yy HUX HEeT AeHer, Aa M Boobuwe He LenecoobpasHo Mx Tam coaep:aTb. COOTBETCTBEHHO, KAybHble
dbopmupoBaHMA nagatoT. MHe 4YTo C 3TUM AenaTtb? 3BOHUTb U rOBOPWUTb: «Bbl MOHANM, UTO HYKHO AenaTb C
KNy6HbIM dopMmnpoBaHnem?». FroBopaT: «[la, Mbl NOHAANY.

Pucytot umopy. Motom cTan BONPOC — CKOMbKO Mbl Tak Byaem pucosatb 31 uudpbl? Tem 6onee, guHamuKa
nokasaTesiei fo/XKHa pacTi. Mbl 40 Kakoro roga byaem eé pacTuTb Tak UCKYCCTBEHHO?

MHTepBbloep: T.e. OHM C KaskabiM roAoM BCe Aanblie, Aafiblie OT U3HU OTXOAMAN, Aa?

PecnoHaeHT: fla. U noatomy, Koraa ¢ IPOH/lom BCé 3amaAnock, Bce B3A0XHYAMN ¢ obneryeHnem. [IC-3]

XXvii

BoT celiuac y Hac HOBbI rybepHaTop, OH XOYeT 3HaTb Pa3BEPTKY No 061acTu, YTO, Kak, B KaKOW OTpac/u
TBOpPMUTCA. Haflo NMcaTb aHaIMTUYECKUME 3aMUCKK. Al ceiyac 3BOHIO B KyNbTypy. OHM paboTatoT Tam yike 2 C IULWHUM
roga, U roBopto: « Hy 4to Tam y BaC C MOHUTOPUHIOM, A@BailTe MOCMOTPUM». «A y HAC UX HUKTO He BeaET». fl
rosopto: «Kak He BeaéTt?» «Hy a Kak? [IPOH/ He 3acTaBAAIOT Aenatb, Mbl U 3abpocuan». [[C-3]



