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Abstract
With the proliferation of agencies in the public sector in both developed and developing countries,
arises the need to assess the underlying dynamics and challenges of managing such disaggregated
organizations. This study investigates various dimensions and associated levels of autonomy and
control in federal agencies of Pakistan as perceived by its key employees and parent ministry
officials. It unveils the phenomenon of agencification in Pakistan, covering the history of the creation
and governance of public agencies in the specific context local and assesses the extent to which
generic theoretical explanations and contextual factors shape agency autonomy in Pakistan. The
study contributes to the agency debate occurring at a global level across developed, developing and
transitional economies, providing arguments for a context-specific design of government structures.
The Sequential Explanatory Design was followed to collect the data in two phases, first through a
survey questionnaire which was adapted from similar surveys conducted in several European COST-
CRIPO member countries and subsequently by conducting 39 semi-structured in-depth interviews of
two different respondent categories: agency senior management and ministry officials. The empirical
results demonstrated that the creation of autonomous agencies does not guarantee complete
autonomy or minimal government control since a close networking and informal connection between
political agents (ministers) and administrators managing the public agencies have a compromising
effect on its autonomy. Though, the data demonstrate a comparatively lower degree of political
influence upon autonomous agencies than traditionally centralized entities. The local context has
explanatory power in Pakistani public sector agencies. Based on the empirical evidence, | conclude
that the process of agencification in Pakistan is influenced by the traditional system of performance
management, hierarchical accountability, and a politicized environment since the parent ministry

continues to hold on to its conventional role of control.
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1 Introduction

In the last three decades, the landscape of public sector organizations has experienced tremendous
reform efforts at a global level. The creation of autonomous and semi-autonomous agencies was a
policy measure which was adopted by governments all over the world (Verhoest, Roness, Verschuere,
Rubecksen & MacCarthaigh, 2010; Verhoest, Van Thiel, Bouckaert & Laegreid, 2012). By creating
semi-autonomous public sector organizations, larger government bureaucracies were disaggregated into
fragmented organizations, having autonomy to manage their administrative and operational activities.
Various nations have witnessed the eruption of such split entities and the creation of a multitude of
different kinds and forms of semi-autonomous organizations, categorized within the domain of an
agency (Flinders & Smith, 1999; Pollitt & Bouckaert, 2004).

The process of disaggregating the public sector was amplified by New Public Management doctrines
during late 1980s and went on till the 2000s (Pollitt, Bathgate, Caulfield, Smullen, & Talbot, 2001).
This doctrine strongly influenced and contributed to the rise in the number of agencies (Flinders, 2004;
Pollitt & Bouckaert, 2004). This reform practice emerged so widely in different countries in the early
2000s, that some researchers and scholars termed it as a ‘fever’, so contagious that it spread out in
various politico-administrative contexts rapidly (Pollitt, Bathgate, Caulfield, Smullen, & Talbot, 2001).

Various authors have identified factors that form the basis of NPM-led agencification reforms in
the public sector. Firstly, efficiency is reported to be one commonly sought reason to delegate tasks to
autonomous agency structures under ministerial bodies (Verhoest et al., 2010). Autonomy refers to
giving managers the discretion to manage and this is expected to lead to more efficient service delivery
of public tasks (Moon & DeLeon, 2001; Overman, 2016). Secondly, the creation of autonomous
agencies is further expected to increase political accountability and political stability (Pollitt, 2004).
The third most frequently reported reason to transfer public tasks to autonomous bodies is to achieve
internal organizational benefits ultimately resulting in performance benefits. Such semi-autonomous
structures are expected to be more flexible since they can structure themselves under varied legal forms

(Bertelli, 2005). In addition to such generic reasons for creating agencies, the rise of the agency model
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in developing and underdeveloped nations is also the result of international pressures from the donating
world and international organizations (IMF, World Bank, OECD, and EU) (Overman, 2016);
(Moynihan, 2006). Agencies are expected to be flatter organizations with lesser pressures exerted from
the politicians on routine operational matters and policy implementation than the traditional centralized
ministerial model (Verhoest et. al, 2012). According to Yesilkagit and Christensen (2010), agency
structures may be an initiative of the political elites and not the legislatures; reason being to enhance
their credibility and also to make the autonomous agencies responsible for their decisions and actions

(Gilardi, 2004).

1.1 Agency Logic

One of the purposes of the creation of autonomous and semi-autonomous entities is to reduce the
role and size of the monolithic government machinery and disaggregate this into leaner agencies
(HOOD, 1991). Another aim of such structured entities is to stimulate public sector organizations to
modernize their management practices and ultimately become more customer-oriented (MacCarthaigh
& Boyle, 2012). This specific purpose very clearly indicates how the formation of autonomous bodies
is guided by the doctrines of NPM (Christensen & Lagreid, 2007); Hood, 1991; Hood & Peters, 2004),
which again takes inspiration from private sector management philosophy. This new paradigm of
management is based on the ideology of neo-liberalism, which advocates that organizations are
granted an enhanced level of managerial autonomy to create an environment of improved efficiency,
optimal allocation of scarce resources, which ultimately makes them more responsive to the needs of
their clients or stakeholders (Pollitt, Talbot, Caulfield, & Smullen, 2004: Verhoest, Peters, Bouckaert,
& Verschuere, 2004). The creation of autonomous bodies is justified on political, administrative and
policy grounds. Meaning that politically these reformed structures legitimize the existence of public
sector service organizations by acting as more performance and customer-oriented and elicit a
responsive and flexible behavior (MacCarthaigh & Boyle, 2012). Being at an arm’s length from the

central government serves the purpose of depoliticizing the public sector entities. Moreover, the
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breakdown of larger bureaucratic setups into smaller autonomous units renders them more manageable in
terms of both quality and efficiency of service delivery (Bach, 2012); Pollitt et al., 2004). Such autonomous
organizations provide managerial autonomy to managers and make the employees empowered, thus making
it possible to hold them accountable for their decisions and actions (Pollitt, Bathgate, Caulfield, Smullen, &
Talbot, 2001). The principal-agent theory states that agencies operating on the basis of performance criteria
can be monitored more objectively and can run more efficiently (Pollitt et. al., 2001). Agency structures in
the developing countries can enable them to operate more autonomously in a businesslike way with limited

interference from the political entities in their daily affairs (Devas, Delay, & Hubbard, 2001).

1.2 Brief Introduction of Key Concepts in this Study

In this section, we will shortly introduce the three main concepts in this thesis: agencies, (managerial)

autonomy, and (departmental) control.

1.3  Agencies

The structurally disaggregated entities are termed as agencies, which operate at an arm’s length from
their parent ministry or department (Pollitt et al., 2001). Agency formation means the creation of
autonomous organizations to deliver government programs in place of the conventional bureaucratic
structure. In their capacity of being an independent unit, agencies carry out various public tasks, such as
public service delivery, market- and policy sector regulation, and policy implementation. They often
function in a businesslike manner, rather than as a totally bureaucratic public entity (Talbot, 2004a).
Agencies are considered and expected to be flatter organizations with lesser pressures exerted from the
politicians on routine operational matters, policy implementation, and finance and personnel-related issues,

than the typical ministry or department (Verhoest et. al., 2012).



The agency model stands in contrast to the traditional integrated bureaucratic model as it creates
entities that combine autonomy, expertise and specialized tasks in a narrower policy domain (Majone, 1997).
Under the conventional model, public sector organizations are organized as integrated government services,
carrying out functions of policymaking, service- delivery and regulation within the same organization and
under direct ministerial control. The agency form represents single-purpose organizations, whereby specific
tasks of policy formulation, service delivery, and regulation are assigned to specific agencies at arms’
length of ministerial control (Pollitt et al., 2001). It involves the horizontal separation between
agencies allocated with different tasks as well as vertical separation between agencies and ministries
(Boston et al., 1996). Such organizational forms create complexities in managing them, thus making
coordination inevitable in order to achieve intended objectives of creating disaggregated specialized
autonomous organizations.

The practical purpose of the creation of the single purpose agencies is to diminish direct political
control and to enable more professional management styles (Peters, 2001). Thus, depoliticizing the
public sector is one of the envisioned outcomes of the creation of autonomous agencies (Pollitt et al.,
2001). However, independence and autonomy do not suggest complete freedom. Control by oversight
organizations persists through checks on outputs and outcomes which are assessed against
performance objectives identified by those hierarchically superior oversight organizations. Agencies
cannot be considered totally independent, as the political executive or minister of the overseeing
ministry is accountable and politically responsible for the agency (Christensen & Lagreid, 2006). The
decentralization of organizational structures is coupled with new systems of financial accountability
and performance monitoring. This is necessary as weak control mechanisms together with enhanced
managerial autonomy might result in corrupt activities by agencies. Thus, especially in developing

countries, control systems are necessary conditions of agency governance.
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1.3.1 Managerial Autonomy

In research on managerial autonomy it is often stressed that it is a multifaceted issue (Verhoest et
al., 2004). Autonomy refers to the extent to which agencies, (including its governing board) can take
decisions independently by itself, without prior consent from any overseeing government entity. The
autonomy granted to agencies involves at least three different dimensions. The first is autonomy in human
resource management, both at a strategic and operational level. The second is financial autonomy. The third
is policy autonomy, which refers to both policy development and policy implementation (Verschuere, 2009).
Semi-autonomous agencies have varied levels of autonomy within the same or different national contexts.

Managerial autonomy refers to the right to take independent decisions about personnel and financial
management matters, without prior approval of the minister, parent ministry, or parent department. Such
decisions pertain to the use of resources both at operational and strategic levels. Moreover, policy autonomy
refers to another discretionary aspect of decision making over issues of policy implementation and policy
instrumentation (Verhoest et. al. 2004). The legal status, state of financial dependence or independence, and
the way in which a public sector entity is structured, are major determinants of its decision-making power
(Christensen & Laegreid, 2001, Verhoest et al., 2004). Another aspect of policy autonomy is the influence
and involvement of agencies in the formulation of new policies (Verschuere, 2009). The literature on agency
research conducted in different countries presents varied forms and degrees of each dimension of autonomy,
dependent on various factors. Several studies indicate that formal autonomy to render managerial decisions
granted to agencies under rules, regulations, and statutes appear to be different from the actual autonomy
they have or perceive to have (Verhoest et al., 2004; Yesilkagit & van Thiel, 2008).

1.3.2 Control of agencies

Control of autonomous bodies by the ministry, parent department, ministers or cabinet is an issue
which arises parallel to their creation. Ministerial control may be exercised in a variety of ways. With
control, we refer to the mechanisms and instruments that governments use to influence the agency’s

behavior and to steer agencies in a way that they achieve government objectives (Kaufmann et al., 1986;
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Roness, Verhoest, Rubecksen, & MacCarthaigh, 2008). Public sector organizations were traditionally
controlled through stringent rules, regulations, and standard operating procedures which guided and
influenced policies, decisions, and actions of these entities.

As with autonomy, control is a multifaceted issue. We can distinguish between four types of
control: ex-ante and ex-post control and structural and informal control. These types of control will be
discussed in the upcoming paragraphs.

Ex-ante control directs public sector entities by focusing on the choice and use of inputs and
results to be delivered. The emphasis is on the formulation of rules, regulations, and standard operating
procedures. For agencies ex ante controls require that parent ministries, departments or concerned
ministers formally approve of their decisions before they execute them. Sometimes the controlling
authority also has the power to reject decisions taken by the autonomous agencies (Verhoest et al.,
2012).

Ex post control implies a formal performance contract which acts as a guideline to achieve
targeted objectives and related goals. Such a system of control is based on performance reporting
which is ultimately translated into performance related sanctions or rewards. This type of control is
performance and output oriented and uses corrective actions to achieve intended targets and goals
(Verhoest et al., 2012). Ex post control is associated with the doctrine of New Public Management.
NPM suggests that ex post controls result in more conscious organizations, by specifically focusing on
their performance output which should lead to improved and efficient public sector organizations. The
NPM-model of agencification believes in providing elevated levels of autonomy in combination with a
mechanism of performance contracting as a means of achieving administrative effectiveness and
efficiency (Pollitt et al., 2004; Talbot, 2004). This begs the question, which is also part of this thesis,
on how to strike a balance between autonomy and control.

Structural control is the third type of control exerted by central governments. This involves for

instance the appointment of the top management of the agency or the composition of the executive
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board. Structural control also involves the parent departments’ power to devise specific organizational
structures or procedural constraints through which agencies are de facto controlled (Miller, 2005)

In formal models of governance, these three types of control are often present, although in varied
forms. However, in practice, agencies are also controlled via informal networks. This happens
everywhere but not to the same extent. In some countries, especially in developing nations, informal forms
of control exist and may be as important as formal controls. In Pakistan, informal political control is said to
prevail between the top management and political and administrative heads, which results in an amorphous
level of administrative, human resource and financial autonomy, which is the essence of the creation of these
independent agencies. When the political elites and agencies’ administrative personnel interact with each
other with the intention of social networking, this creates informal channels of control which might be in
violation to its formally structured forms of interaction. Through informal control politicians draw on
personal relations and may capture power and privilege (Christensen & Laegreid, 2006). Informal activities
spring up within formally structured public organizations as a result of the perceived dysfunctionalities of
the bureaucratic principles of rationality (Adler, 2016)?.

Furthermore, to achieve the merits of autonomy, measures and instruments of control need to be
defined in terms of maximizing agencies performance (service delivery quality, efficiency, and innovation).
(Verhoest et al., 2012). Some practitioners recommend a high degree of managerial autonomy and a control
mechanism such as a performance contract to co-exist in order to have efficient and effective administration

in government organizations (Pollitt et al., 2004; Talbot, 2004).

1.4 Statement of Problem and Research Objectives

Currently, Pakistan is facing a dilemma at its politico-administrative front. VVarious public reform
efforts are underway with the purpose of improving efficiency and performance, and ultimately the quality
of service delivery (Igbal, 2014); Haque, 2004). However, there still appears to be a wide gap between the

implementation of reformed public policy measures and the intended outcomes. Although the increasing

! See also https://informalpolitics.org/over on informal politics in Asia.



https://informalpolitics.org/over

24

number of agencies in both developed and developing nations is an outcome of the NPM-led public
sector reforms initiated in the early 1980s, agencies in Pakistan have been mushrooming all through
the post-independence era until today in various forms. This wave of reforms was propagated by
international donor organizations (IMF or World Bank) (Pratama, 2017). The emergence of agencies
of different types compels practitioners and academics to study the consequences and impact, and
enlighten the politicians and bureaucrats about aspects of autonomy and control in practice as
influenced by contextual factors. Although the autonomous agency model is based on the doctrines of
structural separation, enhanced managerial autonomy along with accountability and checks and
balances, this might not improve organizational performance and efficiency in practice. The effects of
agencification are contingent upon various conditions, such as the tasks performed, political salience
but also socio-cultural aspects, the politico-administrative context and historical legacies and national
trajectories (Thatcher, 2002). The specific context in Pakistan will affect how the generic agency
model works in practice in Pakistan.

There are various reasons to study the process of agencification in Pakistan. The first is that the
reform process is structurally comparable to agencification in western countries and is in part
stimulated by international donors, yet the effects of the process may be different in different
circumstances. This study is the first to gauge the effects of this important reform trajectory in
Pakistan.

Secondly and more specifically, the models of public governance prevailing in many global
government sectors are replicated in Pakistan where they interact with the specific local administrative
setting and conditions. This makes it relevant to study how this traditionally Anglo-Saxon model of
government, developed in the developed world, translates to a developing country and to render in-
depth research to unveil the impact and consequences of such reforms. Almost all existing studies of
the control and autonomy of agencies have been conducted in European or North American countries

(Overman & Van Thiel, 2016). This study aims to analyze the agency-phenomenon in a non-western
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context and assesses the extent to which generic theoretical explanations and specific contextual factors
shape agency autonomy in Pakistan.

Thirdly, the effects of agencification might not be the same in both developed and developing
nations and, thus, the agency model might not be a uniform panacea for all problems and it may be
unwise to apply similar solutions to public administration issues in all nations equally. Therefore, in a
country like Pakistan, with its colonial heritage, institutional traditions, and cultural norms, it is important to
analyze and assess agency practices which have been mimetically applied to public sector entities. Such
reform practices should arguably be translated, restructured and redesigned as per national context in order
to make them work.

The question of whether reforms in the public sector of Pakistan should be introduced exactly as
suggested by consulting firms or international gurus needs to be addressed through arguments based on
empirical investigations. A general lesson learnt on the basis of knowledge acquired through review of
various research works, is that reform measures should be adopted very cautiously and not purely on the
grounds that they are the latest and popular trends amongst the international community (Christensen and
Laegreid, 2007). In recent years, the historical-institutional context has regained its significance, thereby
rendering country context-analysis inevitable for drafting relevant and appropriate agency frameworks.
Thus, findings of this study suggest pertinent measures to improve governance and management of the

existing autonomous bodies and the kind of prospective public sector entities to have in Pakistan.

What specific local conditions seem relevant to the impact of agencification in Pakistan? Up front,
numerous conditions and developments come to mind. To begin with, Pakistan’s public institutions and
administrative style embodies a colonially gifted bureaucratic system. The imposition of the NPM-model of
agencies adds a new institutional layer to the existing one. On the one hand, the institutions adhere to
demaocratic principles. On the other hand, the bureaucratic principles and administrative structures give room
to autonomous action by bureaucrats. As suggested by the bureau-shaping model of Patrick Dunleavy

(1991), the autonomy of agencies can be used by bureaucrats as favorable structures for achieving their



short-term self-interests. Such practices are commonly seen in Pakistan’s newly evolved autonomous
agencies, where personal budget maximization may be preferred over public welfare.

Favoritism is a bureaucratic norm which prevails within the traditional government institutions and the
reformed agencies. Pakistan ranks high on international rankings of favoritism (Grim & Finke 2006).
The heads of these agencies are usually handpicked by political representatives to serve their mutual
interests. Employees at the top managerial level of such organizations are under constant scrutiny of
their political masters. For instance, the Federal Government of Pakistan has complete authority to
select and appoint heads of the major regulatory agencies such as the National Electric Power
Regulatory Authority (NEPRA), the Oil and Gas Regulatory Authority (OGRA) and Pakistan Telecom
Authority (PTA), which regulate the power sector and the telecom companies. The telecom regulatory
authority was being run by an acting chairman since October 2013, and the chairman of NEPRA was
appointed by the Prime Minister of the country after being recommended by the selection board (see
www.pildat.org). Members of their chief executive bodies are another source of influence on their
independent decisions and ultimately impede their functioning.

Such contextual factors inhibit the realization of the reform efforts. Under these local
circumstances, how can such organizations created under the NPM led agency model achieve the
objective of operating as result-oriented, autonomous entities having a fair degree of accountability,
transparency, and control by the overseeing body?

This study unveils the phenomenon of agencification in Pakistan, covering the history of the
creation and governance of semi-autonomous and autonomous agencies in the specific context. Its
focus is on disclosing their legal framework, identity, and environment, the capability to render
specialized tasks assigned, assessment of their level of perceived autonomy regarding their
competency to take policy and operational HRM and financial management decisions.

The study is based on a common research project on public sector organizations replicated in
different European and Non-European countries under the platform of Comparative Research into

Current Trends in Public Sector Organization (CRIPO) network (see Verhoest et al., 2012). Pakistan
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has partnered with this network to comprehend the current trends in its public sector. This study is structured
around two major areas. Firstly, it determines the level of autonomy agencies are perceived to have, and the
kind of control and coordination exercised by the cabinet, the minister and its ministry or department
towards semi-autonomous bodies at the federal level. Secondly to disclose the type of agency model

autonomous bodies are practicing in Pakistan as perceived by the managers.

This study aims to analyze and explain the struggle over autonomy and control of governance and
management of public sector organizations in Pakistan. Theoretically, the study of public organizations has
drawn on different schools, but with a dominance of theories linked to a broad neo-institutional approach.
This study intends to confront different theoretical approaches such as public choice theory, principal-agent
theory, and institutional theories as to their explanatory power with respect to the governance of public
organizations (agencies in this case). Many of these theories pay lip service to the relevance of the socio-
cultural and administrative context of agencies, yet most of these theories implicitly take the relatively stable
and, in global comparison, relatively homogenous western settings as given. Almost all existing studies of
the control and autonomy of agencies have been conducted in European or North American countries. This
study aims to analyze the agency-phenomenon in a non-western context and assesses the extent to which

generic theoretical explanations and specific contextual factors shape agency autonomy in Pakistan.

1.5 Research Questions

Considering the current gap in literature and empirical studies on the prevalent trends in agencification
in Pakistan as stated earlier in this chapter, the researcher structured a set of research questions which
revolve around a central question:

How can the autonomy and control of Pakistani agencies be explained?
Conceptual questions
1.1. What is generally understood as ‘agencies?’

1.2. What is ‘autonomy’?



1.3. What is ’control’?

This thesis explores two different explanations for autonomy and control of Pakistani agencies. Therefore,

the two following questions guide the development of the theoretical framework:

2.1. Which generic theoretical framework/frameworks possess an explanatory power for the control and
autonomy of agencies in Pakistan, on the state-level and on the agency-level?

The generic agency-model is based on assumptions about the effects of specific structural factors on
agencies. These have been studied in many countries and the results have been summarized in for instance

Verhoest et al (2012). This first theoretical question focuses on generic, decontextualized explanations.

2.2. Which contextual factors are likely to affect the steering, control, and autonomy of agencies in
Pakistan?
The second research question holds its significance in the potential influence of societal values, norms,
cultural inhibitions and attitudes can have on the autonomy and control of public agencies in Pakistan.
Secondly, the administrative features of public agencies in Pakistan tend to follow the colonial heritage,
making it inevitable for the researcher to study their effects upon the decision-making authority of agency
personnel.

To develop these questions, this thesis will proceed along the following steps. We first
identify a set of descriptive questions which are important to explore the subject. We then describe
the main questions regarding autonomy and control, the dependent variables in this study. And

finally, we focus on explanatory questions that allow us to answer the research question.

Descriptive questions: agencies in Pakistan
3.1. How and when was the autonomous agency model introduced in Pakistan? What was the political,

social and administrative context at that time?

28
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The thesis will first track the evolution of arm’s length agencies in Pakistan historically. This is relevant in

order to understand the actual reasons for the specific reform agenda in the country.

3.2. How and what types of autonomous agencies evolved in the past four decades (the NPM era)?
Since agencification is an offshoot of the new public management principle of running public sector
organizations, it is important to understand what types of agencies, levels of autonomy and political control

have been designed in these disaggregated structures.

3.3. How can the institutional design of autonomous agencies be described?
There are many types of agencies (Van Thiel, 2012). It is important for this study to understand their
structural features, such as the legal status, hierarchical subordination, types of tasks, mode of financing,
steering and supervision, and their spread along policy sectors. Since the institutional features of agencies
are the potential parameters that explain the actual state of managerial autonomy and control by the
governing authority, it is imperative to explore them in detail.

The three descriptive questions, 3.1, 3.2 and 3.3are summed up in a more comprehensive one and
questioned as;
How autonomous are the government agencies at the federal level? And how are they being steered and

controlled?

Descriptive questions: autonomy and control

4.1. How is the autonomy of the government agencies at the federal level perceived by agency stakeholders?
This question focuses on two dependent variables. It is centred on exploring the level of managerial
autonomy agencies in Pakistan have. The literature on agency research conducted in different countries
presents varied forms and degrees of each dimension of autonomy, dependent on varied factors. Several
studies indicate that formal autonomy to render managerial decisions granted to agencies under rules,

regulations, and statutes appear to be different from actual autonomy they have or perceive to have
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(Verhoest et al., 2004; Yesilkagit & Van Thiel, 2008). The researcher with this question aims to unveil the
prevalent degree of discretionary power granted to autonomous bodies in Pakistan to take decisions
pertaining to administrative, financial and policy matters. With this question, the researcher also intends to
find out the degree of variability that exists between managerial autonomy between different agencies, both

at the strategic and operational levels of decision making.

Explanatory questions: generic and specific explanations of autonomy and control of agencies.
As noted, this study investigates both generic explanations of autonomy and control, on the agency-level and

on the state-level, but also contextual explanations.

5.1. To what extent do agency-level factors explain variance in autonomy and control of agencies in
Pakistan?

Here we focus on generic institutional variables that have been used in prior research to study autonomy and
control of agencies (Verhoest et al., 2012). This includes salient variables such as the age of the agency, its

size, budget, policy sector, legal status, and type of task.

5.2. To what extent do contextual factors in Pakistan explain variance in autonomy and control?
This research study empirically investigates the above questions, with the objective to provide reasons for
the perceived state of autonomy and control in public agencies. Secondly, based on the empirical evidence, it

proposes context-specific principles to govern the federal public agencies in Pakistan.

1.6  Significance of the Study of Agencies for Pakistan

In Pakistan, although formal autonomy is granted to agencies created under a certain act, statute or
ordinance, its governance model still relies on traditional ways of control and regulation. At the federal
government level, around 438 organizational entities operate outside their respective ministries, having the

status of attached departments, semi-autonomous bodies/autonomous bodies, registered companies or
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statutory corporations (ncgr.gov.pk). Such organizations are still being formed, on a continuous basis until
today, more often at the provincial level. Setting up of the Punjab Agriculture Food and Drug Authority as a
totally autonomous body after its approval by the Chief Minister Shahbaz Shareef is an example of such
entities (CM approves Agriculture Food, Drug Authority, 2016). However, performance-oriented checks are
far from being implemented in Pakistani agencies (Jadoon et al., 2012). Therefore, this research study
intends to unveil various dimensions and associated levels of perceived autonomy and control in Pakistani
organizations (agencies) named as autonomous bodies.

Another prominent factor that might be considered to have a robust impact on the autonomy and
control trends of agencies is its political salience (Koop, 2011). Those organizations which play a crucial
role in a certain policy domain: in our case the agencies in the energy sector (Ministry of Water and Power),
the security sector (Ministry of Interior and Narcotics Control), and the Ministry of Finance, Revenue,
Economic Affairs, Statistics, and Privatization are the favorite and seem to be most politicized. Pakistan’s
national economy majorly rests upon agriculture and subsequently industrial development and the
importance of such public sector regulatory or service delivery authorities, operating under the water and
power ministry, cannot be over-emphasized. In the wake of continuous energy reform programs, being
introduced, Pakistan has not been able to emerge out of its energy crises. This puts a big question mark on its
current NPM-oriented reforms. The existence of modern agency structures do not by themselves constitute
sufficient guarantee of achieving efficient and effective public tasks.

In the last few decades, Pakistan experienced the creation of many autonomous and semi- autonomous
bodies, both at the central and provincial level. So far, we still have not been able to justify the number of
resources spent via achievement of performance targets (Rizwan & Jadoon, 2010). Pakistan’s political
institutions are weak and bureaucratic notions breed centralized power structures. The formal institutions of
governance, interacting within the socio-cultural context, have produced a political and administrative
culture of inefficiency and corruption (see Transparency International on corruption in Pakistan). Therefore,
to counter the growing ills of corruption and unsatisfactory service delivery in its political and bureaucratic

machinery, this study on control and autonomy of agencies, is important.
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1.7 Contribution to the Academic Literature

This research contributes to the agency debate occurring at a global level across developed, developing and
transitional economies, providing arguments for a context-specific design of government structures. This
study unveils the implications of the western infused agency format in Pakistan and contributes to the
emergence of indigenous doctrines to govern agencies functioning under ministries. Pakistan being a post-
colonial society has its own way of governing the public sector organizations which might be in total
contradiction to the modern world public management practices. As narrated in today’s academic agency
literature, the divergent formula of public sector management is the key to successful public service delivery.
Under the public sector reform effort, various countries are experiencing alternate service
delivery (ASD) models rather than relying on traditional models for community services. Ford and
Zussman (1997: 6) define ‘Alternative Service Delivery’ as: “A creative and dynamic process of
public sector restructuring that improves the delivery of services to clients by sharing governance

functions with individuals, community groups and other government entities."

Such a hybrid mechanism of service delivery has become popular in many OECD and commonwealth
nations and is also being witnessed in the developing countries as an imitation of the contemporary
restructured organizational design in the developed world. However, the established cultural traditions and
path dependent features of colonial states like Pakistan do not always provide a congenial and supportive
environment for improved and efficient governance (Soomro, 2014; Awal & Mollah, n.d.). Thus, this study
discloses those factors that affect how generic models of service delivery work out in specific context; in this
case in Pakistan. This leads to the question, whether public sector organizations in Pakistan or other

developing nations should be structured as replicated agencies models as in the developed nations.
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1.8  Practical Implications of the Study

A major contribution of this study is to provide relevant policy update, suggest procedural or structural
changes and indigenize foreign models and meet contextual requirements. Practical implications to improve
the governance and management of public organizations are drawn from the findings of this study, as
suggested by the researcher in the concluding chapter. Thus, enabling policy makers and public
administrators to deal with the implications of agencification in Pakistan and have a more result-oriented
approach towards the governance of agencies. So far, numerous studies have been conducted in various
western, developed nations to assess the nature and degree of autonomy and control mechanisms of public
organizations (Overman & Van Thiel, 2016) created as a reaction to the distrust, inefficiency,
unaccountability, and delayed public service delivery of unified government entities. However, this study is
one of the first of its kind to address the suggested area of research, as seldom has any study at a national

level delved into perceived autonomy and control and reasons for its variation in particular agencies.

1.9 Thesis OQutline

The first chapter of the manuscript begins with an introduction to the topic of the study, an explanation of
the variables and concepts under study, the statement of problem, research objectives, its theoretical
background and questions addressed its significance and contribution to academic literature as well as its
practical implication and finally end with the research methodology adopted. Chapter 2 provides an
evolutionary background to the concept of agencification in an international perspective. It provides reasons
for the widespread emergence of NPM led agency structures at a global level. It further on provides an
overview of agency reform practices in the eastern world. This chapter also presents the drivers of agencies
in various eastern and western countries. Chapter 3 presents a description of the concepts of autonomy and
control of agencies and their various forms. The fourth chapter presents different theoretical

frameworks/models of agencies. It also discusses the relevance of contextual factors. Chapter 5 comprises of
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the research design framed and the methodolgy adopted in this sequential explanatory approach to a mixed
method study. The sixth chapter begins with a discussion on the relevance of the Pakistani context on agency
governance. It addresses the second theoretical research question; which contextual factors are likely to
affect the steering, control, and autonomy of agencies in Pakistan? Chapter 7 narrates the empirically
generated realities of Pakistani agencies in the context of their managerial autonomy and political/ministerial
control. It presents the institutional design and landscape of Pakistani agencies. Chapter 8 unveils the effect
of agency features on their autonomy and control. Chapter 9 describes the managerial autonomy of agencies
studied from a qulitative perspective. Chapter 10 expresses how stakeholders themselves explain agency
autonomy. Chapter 11 provides a contextual explanation to agency autonomy. The thesis ends with a
conclusive note presented in the last chapter of the thesis on the perceived state of managerial autonomy and
control of publc agencies in Pakistan. It also narrates the effects of state-level and agency-level features on
the managerial autonomy and control of agencies under study. The limitations, strengths and weaknesses of
the study are also part of this chapter. It also comprises of the research implications and suggests future
research direction. This chapter ends with a provision of policy implications for the model of governance in

the Pakistani public sector.
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Table 1. 1 Research questions addressed chapter-wise

Chapter no.

Research Question/Topic

PART A: CONCEPTS AND

THEORY
2 What is generally understood as ‘agencies?’
3 What is ‘autonomy’? And what is ‘control’?
Which generic theoretical framework/frameworks possess an explanatory power for the control and
4

autonomy of agencies in Pakistan, on the state-level and on the agency-level?’

PART B; RESEARCH

STRATEGY AND CONTEXT
5 Research strategy
6 Which contextual factors are likely to affect the steering, control, and autonomy of agencies in Pakistan?’

PART C: QUANTITATIVE
DESCRIPTION AND

EXPLANATION

How autonomous are the government agencies at the federal level? And how are they being steered and

controlled? (addressed through survey)

To what extent do agency-level factors explain variance in autonomy and control of agencies in Pakistan?

(addressed through survey)

PART D: QUALITATIVE
DESCRIPTION AND

EXPLANATION

9 How is the autonomy of the government agencies at the federal level perceived by agency stakeholders?
10 How do the stakeholders explain the differences in agency autonomy?
11 To what extent do contextual factors in Pakistan explain variance in autonomy and control? (addressed

through in-depth interviews)




PART A: CONCEPTS AND THEORY
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2 The Global Evolution of Agencies

This chapter provides an answer to the first conceptual question, what is generally understood as ‘agencies?’
It begins by unfolding the meaning of the agency concept as it emerged in the global scene of public sector
management. It also describes how the agency model developed in the international world. It talks about
how this model evolved from the European countries and has spread outwards towards other countries. It
aims to set the stage for a discussion on agencification by providing meaning, logic, causes, effects, and
repercussions of the agency program that emerged as an international reform effort over a period of decades.
It portrays the evolutionary process of the global phenomenon of agencification and diversified agency
experiences of various countries. In short, this chapter provides a contextual background to the process of
agencification in Pakistan, by analyzing the generic agency model and by drawing lessons from the adoption

of this model in several post-colonial developing countries.

2.1 What are Agencies?

In the last three decades, a strategy of New Public Management emerged as an international reform
practice (Kettl, 2005). This included the formation of structurally disaggregated entities, which operate at an
arm’s length from their parent ministry or department, termed as agencies. This restructuring of the
government machinery aimed to separate roles of policy framing and operations. And agencies are
considered to be the epitome of the autonomous operative tool of the central government (Pollitt et al.,
2001). Agencies are a certain form of public organization, created to have an efficient and effective public
service delivery and regulation, which was compromised under the traditional hierarchical centralized
government structure. Agencies are also defined as tools to unbundle the bureaucracy and because of their
more flexible character they are expected to be more performance — oriented public entities.

According to Greve et al., (1999) and Flinders (2004b) agencies are described variably as
“nondepartmental public bodies, hybrids, Quangos, fringe bodies, quasi-autonomous public organizations
and distributed public governance”. Another definition of an agency provided by Pollitt and Talbot (2004;

see also Pollitt et al., 2004) is: “an agency is a structurally disaggregated body, formally separated from the
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ministry, which executes public tasks at a national level on a permanent basis, is staffed by public
servants, and financed mainly by the state budget and is subject to public legal procedures”.

Agencies are public sector organizations structurally separated from the government offices but
““close enough to parent ministers/secretaries of state to alter the budgets and main operational goals of
the organization’” (Pollitt, Talbot, Caulfield, & Smullen, 2004, p. 10). According to Thynne (2004),
agencies are ‘‘executive bodies, as well as those statutory bodies which are not incorporated and do
not have responsibilities that rightly distance them from ministerial oversight and direction”.

Definitions vary across countries and the concept shows substantial variation across countries.
This disparity prevails because of country-specific cultures, political systems and legal structures
(Verhoest et al., 2010). In the academic literature the commonly used alternative names for such
entities in different parts of the world are non-departmental public bodies, quangos or quasi-
autonomous public organizations (Christensen & Lagreid, 2006; Roness et al., 2007).

Generically defined, agency structures are government organizations functioning at an arm’s
length from their parent ministries, rendering public service delivery, regulatory and advisory
functions. (Pollitt et al, 2001). Being at an arm’s length from the central government serves the
purpose of depoliticizing the public sector entities. Moreover, the break-down of larger bureaucratic
setups into smaller autonomous units renders them more manageable in terms of both quality and
efficiency of service delivery. Such autonomous organizations provide managerial autonomy to
managers and make the workers empowered, thus making it possible to hold them accountable for
their decisions and actions (Talbot, Pollitt, et al. 2001). Government entities involved in reform efforts
believed that such newly structured agencies carrying out specialized tasks could be managed more
efficiently and render improved service delivery quality by being more connected and in proximity to
the citizens. Moreover, making distant agencies responsible for service delivery would lead to
transparent activities in a professionally managed organizational environment.

The agency, which is an administrative body, enjoys some degree of autonomy in decision

making and policy implementation from its ministerial body. Despite being independent, the parent
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ministry is held responsible for the agencies’ activities. Agencies employ public servants to carry out tasks at
a national level with a budgeted amount granted by the central government and functions under public law
(cf. Pollitt & Talbot 2004).

Pollitt et al. (2004, p10) defines an agency as an organization having either or all of these

characteristics.

“a. Agencies are public law bodies, formed on the basis of public law; a statute, law, constitution or
ministerial/executive order. The basic features of the agency are predominantly provided in the
document/instrument which forms the basis of its creation.

b. These entities are structurally disaggregated from other organizations or from units within core
departments (parent ministries)

c. They have some capacity for autonomous decision-making granted through its legal statute/law or
executive order, regarding management or policy decisions.

d. They are formally under at least some control by ministers and departments. There exist a formal
reporting and accountability relationship between them and their overseeing body.

e. They have some expectation of continuity over time; and

f. They have some resources (financial and personnel) of their own.

g. Private or private law based not-for-profit organization established by or on behalf of the

government like a foundation, trust, and charity”.

Under the new public management agency model, tasks of policy formulation, service delivery,
purchasing and regulation which were earlier performed in an integrated manner by individual departments
are split up and assigned to specific agencies. These agencies are thus single purpose organizations, offering
horizontal specialization both within and amongst public entities (Boston et al., 1996)

Based on the discussion in the earlier part of this chapter, to sum up the answer to the research

question, ‘What are agencies?’ It can be stated that agencies are government organizations operating at an
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arms’ length from their parent bodies. These entities are involved in specialized tasks, such as public
service delivery, regulatory, adjudicatory or advisory functions. Such types of organizations are
considered to provide discretion to managers to take decisions independently for various human
resource, financial and policy matters. Under this arrangement they are held accountable for their
decisions. Moreover, agencies are single-purpose organizations formed under public law, a statute or

executive order

2.2 Agencification: Its Emergence in the International Context

Now that the central concept of ‘agencies’ has been defined, the remainder of this chapter will
review the developments of agencies both in OECD-countries, where the trend originally emerged, as
well as in non-OECD countries, where the trend spread. This is relevant, as the process of the creation
of agencies in the public sector has been witnessed by various government regimes all over the world
from the early 20" century onwards. Since then these autonomous organizations have risen in number,
and they exist in many countries in different legal and structural forms (Flinders, 2004). By reviewing
developments in the various countries, we will be able to contextualize the developments in Pakistan
and also to refine our expectations as the impact of generic and local-specific factors on autonomy and

control of agencies in Pakistan.

Agencies — an old idea or just a new version?

Agency structures existed in the past and are still prevalent in various economies of the world in
varied forms (Wettenhall, 2005). Executive bodies of different types did exist prior to their formal
emergence as a result of NPM reforms from the 1980s onwards (cf. Greve et al., 1999; OECD, 2002;
Christensen & Laegreid, 2003; Pollitt & Talbot, 2004). In some western countries such as Sweden,
Germany, or the US, delegating public service tasks to public agencies is a longstanding tradition,
whereas other countries like the United Kingdom, the Netherlands, or Belgium have more recently

become a part of the agencification movement and experienced a rise in the number of such
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organizations. In the European setting, they were mostly created as executive agencies with legal status,
operating independently from their parent ministry with some degree of managerial decision-making
authority, and were directly monitored and steered by the parent ministry or its political representative.
(Pollitt et al., 2004, p. 10). In presidential systems, such as in the United States of America, federal agencies
are under the direct scrutiny of the president and its two congress house (Verschuere & Bach 2012).

During the period between the 1980s and 1990s, a government sector reform movement was launched
at all governmental levels throughout most developed countries. There were structural changes in public
organizations and policy implementation tasks were placed at arm’s length ( Pollitt & Bouckaert, 2004). The
agency trend is not just a practice limited to the west; semi-autonomous bodies are seen to exist in
transitional economies like Latvia, Tanzania and in many Asian countries like Japan Thailand, Hong Kong,
and Pakistan as well (Pollitt & Talbot, 2004). Though they exist under similar names, they may widely differ
in practice and meaning because of varied national politico-administrative contexts.

Contemporary agency-like structures evolved under the administrative reform label of NPM, such
structurally disaggregated units of the ministries were launched outside their unified bureaucratized domains,
thus serving multiple specialized tasks of service delivery(offering training, licensing, registration),
regulation and inspection, research, advisory and many more (see Pollitt, Talbot, Caulfield & Smullen,
2004). The primary intention behind this reform movement initiated under the NPM drive was to make
policy implementation separate from policy framing. NPM, as a model of governance, forms the essence of
these autonomous bodies delegated with autonomy and a contract-based mechanism to control and steer the
disaggregated bodies.

Agencies with varying degrees of (managerial) autonomy and governance structures proliferate across
various countries within the context of New Public Management (NPM) reforms (Christensen & Legreid,
2006; Leegreid & Verhoest, 2010; Pollitt & Talbot, 2004; Verhoest, Van Thiel, Bouckaert, & Lagreid,
2012). These organizations are present in different forms across nations, with varied levels of autonomy and
control. Agencification has become a ritual in the public sector of several countries. An analysis of the life

cycle of agencies indicates that the creation of new agencies is an on-going process in various parts of the



world, whereby a limited number of agencies were also abolished. However, in some cases, already
existing agencies assumed a new status and structure (James & Van Thiel, 2011).

In later years, particularly after the Global Financial Crisis, the global agencification process lost
momentum and was even reversed in some countries. Although new agencies kept on erupting,
existing ones were also closed, merged or taken back into their core departments. This pendulum-like
movement, back and forth between fragmented and consolidated structures is a characteristic of the
post-NPM period (Christensen & Lagreid, 2007). Further-on, an increasing number of studies suggest
that the post-NPM movement is a reaction to the fragmented public sector institutions, which took
inspiration from the NPM reforms (Pollitt, 2003b; Pollitt & Bouckaert, 2004; Boston & Eichbaum,
2007; Gregory, 2006; Halligan, 2005; Christensen & Lagreid, 2007a; Bouckaert et al., 2010).

In the post-NPM era, there has been a global movement away from disaggregation and
increasing efforts to bring a fragmented state together again through various whole-of-government
initiatives and an enhanced focus on horizontal coordination. In this period, many countries that were
leaders in adopting NPM induced strategies emphasized ‘whole-0f-government” and ‘cost-cutting’
approaches and stressed on building coordination between policy and management at a horizontal level
between different government entities (Bogdanor, 2005; Gregory, 2006; Halligan, 2006; Richards &
Smith, 2006; Christensen & Lagreid, 2007).

Although the pendulum has swung back; many countries still have numerous agencies

performing important government functions.

2.3 Drivers of Agency Formation

The global process of agencification has been sped up by several factors.

To begin with, one reason that agencies spread was that the model was adopted by policy brokers
such as consultants at the national level and international bodies. Reform models of the international
community were imitated or adopted on the advice of international governing organizations,

specifically the international consultants. It can for instance be said that the influx of agencies in the
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last decades is attributed to the criteria to become a member of the European Union (EU), specifically for
regulatory tasks (Verhoest et al., 2012).

Additionally, the OECD is also a major catalyst for the initiation of agencies in many countries.

The OECD strongly advocated the establishment of regulatory frameworks in many countries by promoting
the mechanism of performance contracting to control and measure performance (Carter, 1991: 85-87). A
logical argument behind performance contracting was to enable agencies to operate within a pre-determined
agreement negotiated between the principal (ministry) and the agent.

Researchers further report various task-specific reasons behind agencification. This included the need
to distance public functions from direct ministerial involvement or to bring in expertise and specialized
personnel from the private sector, academia or any other field pertinent to the policy sector in which the
agency was housed (Jann et al., 2008). Another task-related motive is to have finance and HRM related
autonomy within these public entities. An unusual reason revealed through the literature on agencification
was to acquire an increased staff size and associated budget which otherwise could not have been allocated
to the traditional government department (VVerhoest, Mcgauran, & Humphreys, 2007). And certain other
motives behind agency creation included the symbolic value of autonomous agencies to be the latest panacea
to central government’s bureaucratic ills (supposedly inefficient and ineffective practices). Moreover, within
the realm of public management reforms, agency formation is observed to be a popular and fashionable trend
(Christensen & Lagreid, 2006).

The establishment of autonomous agencies aimed to improve government’s performance. However,
the unbundled governance also opened opportunities for political entities to appoint their favorite
representatives as agency directors, members of their executive boards and influence agency operations
through them. Agencies could become platforms for political patronage (Van Thiel & Yesilkagit, 2007).
Agency policies thus also serve political ends (Pollitt et al., 2004, p. 20). Moreover, agencies could serve as
instruments used in political transactions; whereby new agencies were created or existing ones reorganized

to please political ally’s as well as opposing parties.



On a more ideational level, the rise of agencies can be theoretically attributed to public choice
theory, (Boyne, 1998) which presents the fact that politicians opt for such public entities since it
provides them a platform through which they could introduce policies favorable to their voters
(Dunleavy, 1991). Secondly, they could place their favorites on the executive boards of the agencies
and have their continued electoral support through political patronage. Another hidden motive of the
reformers to have such organizational structures operating at an arm’s length from their parent
departments was to avoid being directly accountable for any ill performing agency.

An additional theory that supports the adoption and spread of agency-like structures is the
concept of isomorphism, as presented by DiMaggio and Powell (1983). Institutional isomorphism is an
outcome of three different mechanisms: coercive, mimetic and normative isomorphism. In some
situations, either of the three might be responsible for organizational reforms or all three might be
simultaneously responsible for it (DiMaggio & Powell, 1983). When reforms are enforced upon
national governments by money lending international organizations as conditionality to financial aid
and other resource dependencies, it is taken to be an outcome of coercive isomorphism, for instance
through the European Unions (EU’s) demand (Mizruchi & Fein, 1999; 657). In both western and
eastern democracies, agency-oriented reform ideas are injected through pressure exerted by
international platforms such as OECD and EU. Sometimes government organizations are not given a
choice but must adopt structural changes as very strongly recommended by upper echelons of the
government (political agents), whether national or international. While in some other cases reform
models are legally prescribed through acts and governmental or presidential/executive orders. When
organizations simply adopt a reform model of a successful organization, it is presumed to be a
presentation of mimetic isomorphism. Organizational forms that are apparently successful get copied
by other organizations within a country or across the borders. Various national governments follow
similar reform practices, purely to follows ideas successfully applied by other organizations in their
close network of organizations or governments. Diffusion of NPM oriented agencification practices

within networks of various governments’ leads to its dissemination across the public sector of many
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countries in Europe. As stated by Geradin and Petit in 2004, ‘the EU’s appetite for creating new agencies

seems limitless’.

2.4 Agencification in Western Countries

The core ideas of agencification are comparable within NPM yet national practices differ considerably,
as a result of administrative traditions and national cultures. To understand how the same idea can evolve
into different national practices we shortly review experiences in the original OECD-contexts of
agencification and its subsequent spread to non-OECD-countries.

We discuss some of the developments in countries in the western hemisphere that were in the epicenter

of the worldwide agencification trend.

The United Kingdom stands out as one of most interesting cases of agencification, as the country
embarked on an ambitious reform by the end of the 1980s which was later largely reversed in a “bonfire of
the Quango’s” (O’Leary, 2015).

The idea of the establishment of the ‘Next Step’ agencies in the UK was proposed by the Efficiency
Unit to the Prime Minister, which proposed that executive functions of its government should be performed
by agencies within a policy and resource framework as given by its central department. This was initiated to
render improvements in the management of the United Kingdom’s government (Efficiency Unit, 1988).
Under this format, agencies were to be headed by chief executives and for a fixed tenure. According to
Kemp, (1990), this new administrative arrangement was a “move from management by the command to
management by contract”. Agencies under the ‘Next Step’ program operated at an arm’s length from the
central political body but without any alteration in the accountability which would come through ministerial
responsibility (Hennessy, 1989:621).

Within a time period of ten years, agencies developed extensively in the U.K. In the initial years of the
21% century, more than seventy-five percent of the civil servants worked in almost 138 such agencies

(James, 2003). This agency idea was emulated by other nations as well.



46

Such ‘Next Step’ oriented agency networks have been extensively launched in many Anglophone and
non-Anglophone countries. In the 1990s, political actors in the United States were attracted to this agency
concept from the United Kingdom and New Zealand. American reformers adopted the agency concept as an
alternative strategy to manage the public sector more effectively and at lower costs (Osborne, 1996). Many
service delivery functions at the federal level were reorganized to performance-based organizations,
commonly known as PBOs. These organizations reduced stringent laws, regulations, and policies that were
seen as hurdles in the way of effective and efficient management. Executive managers of such PBOs were to
be hired on a contractual basis and remunerated according to their performance. The influential David
Osborne was one of those who advocated the conversion of federal bureaucracies to PBO’s (Osborne, 1996:
97-8; Pollitt &Talbot, 2004).

A little to the north, in Canada, the agencification process took on a somewhat different form which
was less in correspondence with New Public Management (Bouckaert &Peters, 2004, 24; also Pollitt, 2004;
Graham & Roberts, 2004; Aucoin, 1995, 1996). Inspired by the British ‘Next Steps initiative, the Canadian
Federal Government initiated the process of agencification towards the end of the 1980s with the creation of
Special Operating Agencies (SOAS). These organizations were a model of the Next Step British agency
design. By introducing executive agency structures, the Canadian government aimed at improving the
management of its federal public service delivery organizations (Aucoin, 2006). Traditional governance
structures and accountability and control aspects were not significantly changed so that SOAs had a limited
provision of flexibility in their decisions. Their hierarchical system of accountability was still a reflection of
the traditional Westminster’s model. Although the political heads did experiment with the agency model,
organizations created under this format were assigned limited freedom to operate within existing personnel
legislation.

Towards the end of the 1990s a new wave of Canadian agencies was instituted as large
Legislated Service Agencies (LSASs). This handful of agencies was formed not on the basis of any
systematic planned effort by the government, but they were created to address immediate fiscal

problems. These service agencies were directed by the ministerial head who was accountable to
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parliament. The creation of LSAs is taken to be a result of administrative decentralization. They are more
flexible than their traditional parent departments, and comparatively less process-oriented (Perkins &
Shepherd, 2001).

In Canada, the reformed organizational structures assumed the ideal agency notions of policy and
operations divide. The SOAs were expected to operate with limited ministerial interference having
measurable objectives and outcomes (Fitzpatrick, & Fyfe, 2002). Agency forms in Canada were aimed at
achieving higher productivity by providing managerial freedom. Another purpose of such agencies was to
reduce ministerial intervention in operational decisions of autonomous organizations. Politicians, however,
showed no interest in further pursuing this model of public service delivery and regulatory functions
(Aucoin, 2001). Since the Canadian reformers preferred to have a ministerial intervention, the creation of
SOAs was not extended beyond certain limited governmental functions (Aucoin, 2006).

In Continental Europe, the process of agencification was initiated during the mid-1970’s, with the
establishment of agencies carrying out informational and non-discretionary functions. But as years passed,
many European countries experienced the mushrooming of a variety of agencies performing functions of
adjudication, regulation and decision making (Verhoest et al., 2012). The purpose of this institutional
development was to have organizations that would operate independently from central authorities and to
escape political influence in organizational decision making (Busuioc, 2009).

All in all, the implementation of agencies in different European and other affluent countries shows that
the generic agency model takes on specific national forms, in interactions with established bureaucratic

routines and existing political processes.

2.5 Agencification in Developing Countries of Asia and Africa

Agencification is not just a New Public Management strategy adopted by the western states; it is a
reform effort that became a popular trend within the government machinery of many non-OECD countries in
the past three to four decades. The Organization for Economic Co-operation and Development (OECD) of

34 member countries was founded in 30 September 1961 with the aim to stimulate economic progress and
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world trade. It is a group of mostly affluent countries. They have been stimulating specific policies in
non-OECD countries, including governance reforms aimed to improve performance, in effect
promoting autonomous agencies. A description of the emergence and practice of agency structures in
various non-OECD countries is provided in the discussion below, where we see how generic traits of
the agency model blend with specific administrative and cultural traditions in developing countries.
Countries in the eastern part of the globe comprise of various agency forms which closely resemble the
international standard agency models operating in the west as statutory bodies, state-owned
enterprises, regulatory authorities, and executive agencies. However, the nature of actual agency
practices differs across the borders and even within, specifically because of local political, cultural and
social realities. A common element observed to be one of the driving forces for the adoption of
administrative reforms in countries like Pakistan, Tanzania, and Hong Kong are in consequence to the
conditionality’s imposed by the International Donor Agencies; International Monetary Fund and
World Bank upon them for receiving financial aid and foreign assistance (Pratama, 2017). The
introduction of Structural Adjustment Programs is another prominent reason for the diffusion of
agency type reforms. However, voluntary adoption of the latest global reform trends is also manifested
in the east. Political regimes opt for fashionable reform ideas just to prove themselves as competent
rulers. This might enhance their credibility and subsequent ruling tenure.

Academic research on the spread of agencies to developing countries in Africa and Asia is rare.
We discuss some insights on the spread from the relatively rare available studies on agencification to
developing countries which gives good indications of how the NPM-model of agencies is twined with

local administrative realities.

When the NPM-agency model was introduced to Hong Kong in the 1990s it could build on
existing organizational models. These kinds of entities already existed at an arm’s length in the pre-
1997 colonial times. Therefore, the multiplication of agency type bodies in the past 33 years is a

continuation of previously formed organizations assuming the service delivery role of its government.
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However, the recorded numbers of agencies show a 60% increase in the post-1980 period (Pratama, 2017).
There are about 130 listed government entities that bear resemblance to the Anglo-American administrative
tradition (Painter, 2012). Although Hong Kong reformers were open to decentralized managerial global
trends, still its government warily adopted principles of agencification as an instrument of public service
delivery. After the turn of the century, the creation of agency structures shows a declining trend (Painter,
2012).

Since the 1990s, as a result of the reform efforts in Hong Kong, agencies were allowed to manage the
nuts and bolts of service delivery, while the government relied on traditional measures of stringent control
by itself (Painter, 2012). These agencies were scrutinized and monitored by keeping a track of their
performance instead of focusing on input-based control. Moreover, all kinds of agency structures are
financially constrained by the central authorities of the government.

Government agencies in Tanzania to some extent also represent a U.K model of executive agencies.
The trend of agencification began in 1999, with the formation of seven executive agencies. This figure
almost tripled by the year 2005, although at a gradual pace, but started to decline afterward (Sulle, 2012).
Extensive public sector reforms were launched in Tanzania in reaction to the conditionalities imposed by the
donor organizations (IMF and World Bank) at a time when the country was undergoing a financial crisis in
the 1980s.These donor entities demanded that the Tanzanian government adopted liberal-economic policies,
as a result of which public service delivery was restructured and decentralized which created numerous
executive agencies as part of the reform (Sulle, 2012). Most common tasks rendered by these agencies were
either regulatory or direct service delivery. Their primary function was to implement policies developed
earlier by parent ministries and they were not involved in any policy framing activity. Officially the agency
model in Tanzania is a manifestation of the NPM principle of performance-based control, where agencies
were to be managed through performance contracts in place of the traditional input-based control measures
coming through the central ministry (overseeing body). However, in practice, it was observed that agencies
in Tanzania are not followers of the result-oriented control tools, rather the Government of Tanzania still

preferred to follow the traditional input and process-oriented control measures (Ronsholt & Andrews, 2005).



This indicates that agency reforms in Tanzania do not reflect a significant shift towards result-oriented
management, as performance-based management systems were not completely embraced by the restructured
agencies. Even though result based control measures were not readily and fully adopted by Tanzanian
agencies, even when compared to the traditional departmental institutional setups, such entities are
more inclined towards output- based management.

Several factors might have contributed to limiting the scope of agencification in Tanzanian
public sector. Firstly, political entities in Tanzania do not prefer agency-like institutional structures, as
it limits their decision-making capacity (Ronsholt & Andrews, 2005). They have a limited role to play
in management decisions, for this reason, the ministers have a negative approach towards the overall
strategy of agencification.

However, even though the agency-model was only adopted reluctantly, the internal managerial
processes within these agencies do show positive results (Government of Tanzania, 2005; ESRF,
2004). One evident reason for improved managerial processes is self-reliance of these agencies on
revenue generation, which motivates the agency- officials to perform when given extra remuneration
out of the self-generated income.

Amongst the non-OECD countries adopting large scale agencies, Thailand offers a uniquely
styled agency model which was launched in 1999. Numerous organizations known as autonomous
Public Organizations (APO’s) were created through a royal decree, unlike other countries where such
entities are formed on the basis of legal/parliamentary laws (Bowornwathana 2012). This system of
public sector management was expected to bring about improved bureaucratic performance in
Thailand. The Thai reformers took inspiration from British executive agencies and New Zealand’s
entities. However, the agency-model in Thailand is not a replica of the agencies existing in Britain or
other developed nations; it is actually a blend of the original western agency model and Thailand’s
own bureaucratic and political models. In the Thai state, autonomization is considered to be a
transformation of its public sector from a centralized to a decentralized form of government with

power being divided amongst various public entities (Bowornwathana, 2006). Thailand has a
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bureaucratically dominated polity, where the administration and politics are in the clutches of the elected
politicians. These high-level bureaucrats and the elected ministers have manipulated the western model of
agencification to sustain their power and authority in their country (Bowornwathana, 2004). In this model,
the APO’s do not have the flexibility to manage as is envisaged in NPM. Neither do these APO’s exist at an
arm’s length from the central government; it is an integral part of the bundled government. Moreover, these
agencies are accountable to the bureaucracy and politicians rather than to citizens. This indicates that agency
reforms in Thailand provide opportunities to the high-profile bureaucracy and politicians to earn returns by
taking advantage of their power and prestige. Thai style APO’s act as a source of yielding revenues and
acquire privileges (Verhoest et al., 2012). In addition, its board members, advisors and directors also gain
extra perks, both formally and informally through capitalizing upon their esteemed designations. Moreover,
such reform entities act as a source of employment for the retired or about to retire senior government

officials (Verhoest et al., 2012).

2.6 Lessons Learnt from Agencification across the Globe

The generic ideas supporting the spread of agencies are generally comparable and have been summed
up in the NPM-paradigm. In all countries adopting agencies, considerations regarding effectiveness and
efficiency, thanks to more room for management practices, surface. However, our review of experiences in
Anglo-Saxon countries, continental Europe and developing post-colonial countries suggest that there are
deviations from the ideal agency ideas. The impact of these administrative reforms appears in a partial and
vague manner. Political salience of the agencies created in these developing nations also determines the
nature and extent of reform implementation. In some countries, performance-based mechanisms of steering
and control are also used randomly, depending again upon the interests of the political and bureaucratic
leaders. Highly politicized appointments of senior officials in the administrative boards of such independent
entities render a compromised effect of agencification in the developing countries mentioned earlier

(Verhoest et al., 2012).



Apart from the external influencing factors considered to be responsible for administrative
autonomization in the eastern nations, some endogenous factors are also observed to drive the agency
movement in countries like Thailand and Hong Kong. Here the political rulers use independent agencies as a
means of patronizing their favorites (senior bureaucrats and politicians). In Thailand, the civil service elites
gain numerous material benefits through such organizations. In Hong Kong, the increasing number of
agencies also provides a platform for the political executives to favor their supporters.

The review done so far points out several specific factors in developing countries that may have
an impact on how the generic agency-model is enacted and will work. First of all, as shown in the case
of Hong Kong, the new administrative structures will be influenced by existing (post-) colonial
structures. Secondly, as all cases show, there are particular motivations for politicians and bureaucrats
to use agency structures to either the national or their own benefits. The adoption of agencies is thus
premised on local political preferences and bureaucratic sites of power. Along with this, the financial
incentives offered by agencies along with national patterns of corruption may influence how agencies

work in practice.

2.7 Conclusion

This chapter had two purposes: defining the concept of agencies and exploring what is known
about the global process of agencification.

To start with the first conceptual question, it can be stated that agencies are government
organizations operating at an arms’ length from their parent bodies. These entities are involved in
specialized tasks, such as public service delivery, regulatory, adjudicatory or advisory functions. Such
types of organizations are considered to provide discretion to managers to take decisions
independently for various human resource, financial and policy matters. Under this arrangement they
are held accountable for their decisions. Moreover, agencies are single-purpose organizations formed
under public law, a statute or executive order. The large-scale creation of agencies was part of a global

NPM-reform movement aiming to make governments more effective and efficient.
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Secondly, this chapter also provides a background to the creation of agency structures across the globe
which will help us understood our case of Pakistani agencies. The academic literature has a strong focus on
agencies in developed countries where the model originated. However, agency experiences in the west
cannot be matched or reconciled with those of the east; this demands an in-depth analysis of the process and
implications of the agency notions and characteristics in the specific countries. What we learn from other
countries with colonial histories, such as Hong Kong and Tanzania, is that the generic NPM-model of
agencies will take on specific local forms, in interaction with existing structures, political and bureaucratic
interests and the general administrative culture. We will explore this further when we focus on agencies in
Pakistan. For now we will stick with the generic dimensions of agencies and focus on issues of autonomy

and control in the next chapter.
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3 Agency Autonomy and Control: Key Concepts

The concept and global diffusion of agencies as parts of the New Public Management movement have been
described in chapter two. This chapter now introduces our basic theoretical concepts: autonomy and control.
We will explore the different sub-dimensions of autonomy and control. The chapter addresses the second

and third research questions; what is ‘autonomy’? And what is ‘control’? The chapter then continues with a

discussion on research showing dynamic relations between autonomy and control of agencies.

3.1 Agency Autonomy-A Multidimensional Concept

Autonomy is one of the defining features of an agency that refers to its decision—making
competency delegated by some hierarchically superior body. The concept indicates the extent to which
an agency has the discretion to take decisions independently (Verhoest et al., 2004a); Verschuere,
2007; Roness et al., 2008).

One of the core reasons for disaggregating or creating legally independent autonomous agencies
during NPM-reforms was to make policy implementation a separate function away and out of the
clutches of the parent ministry. Agencies are granted autonomy to ensure the execution of specialized
tasks in an impartial way, thus limiting political interference (Majone, 2001). The concept of
autonomy is applied in different domains of the agency activities. Agency autonomy is a multi-
dimensional idea, which assimilates both management and policy aspects of agency activities
(Flinders, 2008; Verhoest et al., 2004). In addition, autonomy is a relational concept, since there are
multiple determinants of autonomy of an agency. The autonomy elicited by the agency is dependent
upon several other players associated with it in their respective roles. These players might grant or
withdraw autonomy (Leegreid, Roness, & Rubecksen, 2006).

We distinguish between three different sub dimensions or aspects of autonomy in this study. The
autonomy granted to agencies is delineated as per at least three different dimensions. One is the

autonomy in human resource management, both at a strategic and operational level, secondly the
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financial autonomy, and finally policy autonomy in both policy development and policy implementation.

The figure below visualizes these distinctions.

Agency autonomy

Policy autonomy Managerial autonomy

A N\

Financial HRM autonomy
autonomy |
Policy development | Policy implementation Strategic HRM Operational HRM
autonomy autonomy autonomy autonomy

Figure 3. 1 Levels of autonomy and its sub-dimensions

Agency autonomy thus is a multipronged concept which refers to decision-making and policy
implementation in human resource management, finance related issues, and substantive policies. These types
of autonomy are not necessarily associated with the formal legal status of agencies. Agencies that have
similar legal personality might present an extensively inconsistent level of autonomy on the various
dimensions (Pollitt et al., 2004). Some agencies could be high on policy or managerial autonomy, whereby
others might have higher financial autonomy (Christensen & Laegreid, 2001; Verhoest et al., 2004).

Such agencies which are created under a legal statute, act or ordinance are formally granted autonomy
to take decisions in policy, financial and human resource matters. This kind of legally prescribed autonomy
refers to formal autonomy legally delegated to them. However, in practice the degree of actually perceived

autonomy may deviate from the legal provisions and vary according to contextual situations (Pollitt et al,
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2004), the administrative culture and stakeholder influence ( Carpenter, 2001) while not being in complete
conformity with the formally assigned autonomy. This actual state of policy, financial or human resource
management autonomy is referred to as de facto autonomy. Since political heads might influence policy,
finance or human resource related decisions taking place within these agencies through informal channels
which eventually undermines their formal (de jure) autonomy (Thatcher, 2002). Therefore, de facto (actual)

autonomy might not correspond with formal autonomy sanctioned legally to agencies (Yesilkagit, 2004).

An implication of the multi-dimensionality of agency autonomy is that different combinations of
agency autonomy are evident in different organizations. This means that an agency with substantial
policy autonomy does not necessarily have a lot of autonomy on other dimensions, and vice versa

(Bach, 2014). Carpenter (2001) states that

“There are generally three conditions for agency autonomy to prevail; political differentiation
from the political executives, independent organizational capacity; and political legitimacy generated

by a strong organizational reputation embedded in an independent power base”.

3.1.1 Policy autonomy

The first and most important dimension of agency autonomy is policy autonomy. This is
important, as it essentially means that managers of agencies take specific decisions regarding policies
while being unelected.

Policy autonomy of public agencies refers to de facto(actual) agency involvement in problem
recognition, the design of new policies or the modification of existing policies, including activities
such as the drafting of laws and decrees or conducting impact assessments (Verschuere & Bach, 2012;
Yesilkagit & Van Thiel, 2008). The de facto (actual) policy autonomy that agencies have might not

match their policy roles as laid out in their legal acts or statutes (Yesilkagit, 2004).
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Policy autonomy can be understood as the delegation of competencies to the agencies to become
involved in policy development. It indicates the degree of a policy-making role assumed by an agency
vis-a-vis its overseeing parent ministry (Verhoest et al., 2004). However, policymaking is a complex
activity as it is made up of different phases. Thus, the degree of policy autonomy might vary across the
different phases in the policy process.

Policy autonomy ranges from strategic to operational decisions. Strategic level policy decisions pertain
to determining policy goals and objectives, processes and procedures, employment of policy instruments and
target groups and outcomes to be reached. Moreover, when agencies have the authority to make decisions
regarding the mechanism, tools, and instruments to employ in order to execute policies designed by
politicians, it is referred to as policy implementation autonomy by various researchers (Yesilkagit & Van
Thiel, 2008). Such operational level policy autonomy is highly significant as it contributes to the outcome of
policies. Advocates of policy autonomy believe that such a discretionary act might enable agency managers
to execute tasks in an efficient way. The logic provided is that since agency structures are closer to the
service receivers, they can have immediate access to the changing needs and adapt or frame policies
accordingly. Furthermore, when policy matters are decided by agencies, they can be implemented more
realistically.

Agencies can have the discretion to influence policy decisions (Verhoest, 2002; Verhoest et al., 2004).
Those involved in strategic policy formulation have the authority to determine broader goals, objectives, and
outcomes which should be achieved through the policy programs. Policy implementation decisions are
concerned with the quality and quantity of outputs required to be delivered through policy packages, policy
targets, and instruments. Finally, some agencies might have the discretion to determine the activities and

procedures that need to be chalked out to achieve the intended policy outputs.

3.1.2 Financial autonomy

Financial autonomy is the second major aspect of autonomy we discern. Autonomy over financial

matters means the discretion agencies have to take decisions related to financial matters, such as



determination of agency budget, its allocation over different heads, to buy and sell assets, management
of financial resources and acquisition of loans and financial partnerships with other entities (Coe,
1989; Mckinney, 1995). Agency executives prefer to be granted autonomy over such issues since
financial autonomy enables them to take such financial decisions which would allow them to achieve
the strategic objectives of their organization. Financial discretion allotted to these managers can render
efficient and customized financial practices (Coe, 1989).

Agencies that are granted financial autonomy can set tariffs, determine tax and fee structures to
deliver their services. Such agencies can generate additional incomes, apart from the budget granted by
the government. Financial autonomy allows agencies the flexibility to shift budgets between cost heads
or between years. However, in certain cases, tariff setting activity is highly regulated by the

government, to ascertain uniformity across all service levels.

3.1.3 Human resource management autonomy

The third and last type of autonomy to be discussed here is human resource management
autonomy. HRM-autonomy for agencies is important from the perspective of management: it creates
room for managers to actually manage the people in their organization. Human resource management
autonomy may also refer to both strategic and operational levels. At the strategic level, agency
managers may have the authority to set rules with respect to HR-related issues. Operational level
human resource autonomy provides the discretion to managers to take decisions related to individual
personnel over HR issues, such as staffing, salaries, promotion and evaluation of personnel. Agencies
that have been granted operational HRM autonomy within defined rules and regulations allows their
managers to render personnel-related procedures in an efficient way.

In most of the OECD nations, the allocation of personnel-related authority within agencies is
highly discussed since the human resource is the most significant production factor in many

organizational structures. For this reason, ministries and central government departments which are
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responsible for the agency networks consider the allocation of power especially at the strategic personnel
level a challenging decision (Verhoest, 2002).

However, agency managers themselves consider operational HRM autonomy the desired
situation for them to be able to take efficient personnel decisions within rules and regulations outlined
by their overseeing ministry or the government. This state of autonomy may give them the opportunity to
recruit relevant people for specific jobs. Having the discretion to choose staff for jobs, the process of
recruitment can be expedited without delays which otherwise might occur due to lengthy approval
procedures in case of centralized HR policy. In addition, agency managers also appreciate to have autonomy
over strategic personnel policy decisions, since they believe that they will have the flexibility to draft
agency-specific personnel policies. Having autonomy regarding evaluation and promotion criteria might lead
to such personnel policies that could increase the level of motivation and ultimately agency outcomes

(Verhoest et al., 2010).

3.1.4 Variations in autonomy dimensions

The overall perceived autonomy within agencies is an outcome of the amalgam of HRM, financial and
policy autonomy. Though they are offshoots of the autonomy dimensions, no calculated relationship exists
between them. Agencies that carry out similar functions might vary on the different dimensions of
autonomy. Some might have independent legal status, while others could be attached departments, without
any legal identity of their own. Some could be high on personnel autonomy drafting their own personnel
policies, (determination of staff and salary structures etc.) while others might rely on pre-existing civil
service regulations. Some have the discretion to draft policies, while others simply implement them; some
agencies can determine tariffs while some might depend on predetermined fee structures or service charges
as levied by their overseeing ministry. Certain agencies have the authority to get into contracts and take
loans from external entities, while others just rely on funds allocated by the federal government (state).

It can be inferred that agency performance can be realized by striking a balance between the different

categories of autonomy. The state should form agency-profiles by keeping in perspective the right blend of
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HRM, financial management and policy autonomy. This can lead to improved service delivery quality

and execution of specialized tasks by the autonomous bodies (Laegreid & Verhoest, 2010).

Table 3. 1 Conceptualization of Autonomy

Dimensions of

Autonomy

Explanation of concepts of agency autonomy

Human resource
Management

Autonomy

Human resource management autonomy is one aspect of managerial autonomy, which can be granted at
both strategic and operational managerial levels. At the strategic level, agency managers are understood to
have the authority to set rules with respect to the HR related issues. Whereby, operational level human
resource autonomy provides the discretion to managers to take decisions related to individual personnel

over HR issues; staffing, organizational size, salaries, promotion and evaluation of personnel.

Financial autonomy

Agencies that are granted financial autonomy can set tariffs, determine tax and fee structures to deliver
their services. Such agencies can generate additional incomes, apart from the budget granted by the
government. Financial autonomy allows agencies the flexibility to shift budgets between cost heads or
between years. However, in certain cases, tariff setting activity is highly regulated by the government, to

ascertain uniformity across all service levels.

Policy Autonomy

Policy autonomy is the aggregate of policy development autonomy and policy implementation autonomy.
Policy development autonomy refers to the extent to which agencies can develop or design policies.
Policy implementation autonomy is the extent to which an agency can take decisions regarding the policy

instruments such as the resources it can employ to meet its goals and objectives.

For public agencies this refers to de facto (actual) agency involvement in problem recognition, the design
of new policies or the modification of existing policies, including activities such as drafting of laws and
decrees or conducting impact assessments (Verschuere & Bach, 2012; Yesilkagit & van Thiel, 2008).
Policy autonomy can be understood as the delegation of competencies to the agencies to become involved
in policy development. It indicates the degree of policy-making role assumed by an agency vis-a-vis its

overseeing parent ministry (Verhoest et al., 2004).
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3.2 Control of Agencies

The relationship between the central ministerial departments and the disaggregated agencies does not
just reflect autonomy. The creation of autonomous agencies goes along with more or less intense forms of
control by central governments to keep agencies in check. The second conceptual question we address in this
chapter is the concept of control.

The issue of control is tightly related to the goals of agencification. To achieve the intended merits of
autonomy, measures and instruments of control need to be defined in terms of maximizing agencies
performance (service delivery quality, efficiency, and innovation). (Verhoest et al., 2012). ‘An effective
system of supervision and control may mitigate legal objections against far-reaching delegation of powers to
independent agencies’ (Busuioc, 2009). Owed to the decision-making powers delegated to independent
agencies operating at an arm’s length from their traditional controlling authority, arises the issue of striking
the right kind of balance between independence, on the one hand, and control on the other.

The control problem of the autonomous bodies by the ministry, parent department, ministers or cabinet
is an issue which arises parallel to their creation. It is one of the consequences of agencification. Control is
defined as a process of evaluation that is based on the monitoring and evaluation of behavior or of outputs
(Ouchi, 2013). As per the reform literature, control refers to the pressure that is applied to agencies to behave
in a certain way (cf. DiMaggio and Powell, 1983). This is exemplified by the introduction of the system of
performance contracts which is linked to the imposition of sanctions or receiving rewards, depending upon
unmet or achieved targets outlined in the contractual document. Control is an instrument in the hands of the
overseeing authorities to motivate or penalize the agencies (Overman, Van Thiel, & Lafarge, 2014). Busuioc
(2007) defined control as ‘having power over’ and to be able to proactively direct the conduct of agencies by
placing straight orders and directives. It can also be rendered by the provision of financial incentives and
formulating regulations.

Control can be exercised in a variety of ways. Control may occur in the form of rules and regulations

to keep a check on financial matters, HR related decisions, and other constraining or steering parameters
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which could be imposed on the agencies either by its parent ministry or any other national or
international level entity such as the IMF, World Bank or EU.

Another aspect of control in this study refers to guidance and evaluation consisting of the mechanisms
and instruments used by government to intentionally influence the decisions and the behaviors of the agency
in order to achieve government objectives (Kaufmann et al., 1986). Public sector organizations were
traditionally controlled through stringent rules, regulations, and standard operating procedures which
guided and influenced policies, decisions, and actions of these entities.

‘Control’ can include both ex-ante and ex-post mechanisms of directing behavior (Scott,
2000:39). It refers to various instruments adopted by any controlling authority to provide direction, to
steer and to render influence on the decision making and activities of the agency being controlled.
Kiewiet and McCubbins (1991) identify four types of control instruments which are employed by the
principal; contract design, screening and selection mechanisms, monitoring and reporting, and
additional institutional checks (Kiewiet, Roderick, McCubbins, 1991; Strom, 2000))

Here we focus on four types of control.

First of all, ex ante control defines the boundaries within which an agency can act to accomplish
its delegated task. It directs public sector entities by focusing on the choice and use of inputs and
results to be delivered (Busuioc, 2009). The emphasis is on the formulation of rules, regulations, and
standard operating procedures. Ex ante controls force agencies to take formal approvals from parent
ministry, department or concerned minister before taking a decision. It aims to provide governments
with the certainty of reaching for their objectives and reduces the amount of risk associated with it.
Under this control mechanism, sometimes the controlling authority also has the power to reject

decisions taken by the independent (autonomous) agencies.

A second type of control is ex post control. This type of control is performance- and output
oriented, aimed at taking corrective actions in order to achieve targets and goals set by the ministry

(Verhoest et al., 2012). It relies on a formal performance contract which acts as a guideline to achieve
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targeted objectives and related goals. Such a system of control is based on performance reporting which is
ultimately translated into performance related sanctions or rewards. Ex post control is a method propagated
under the doctrine of New Public Management. NPM states that such a control system would result in more
conscious organizations, by specifically focusing on their output. This is believed to lead to improved and
efficient public sector organizations (Pollitt et al., 2004; Talbot, 2004).

A third type of control of the agency used by the government is through imposing and influencing the
appointment of the top management or the executive board’s composition. This has been coined as
structural control (Christensen, & Lagreid, 2006). This method of control of the agency used by the
government is through imposing and influencing the appointment of the top management or the executive
board’s composition. Accountability and check on the level of good governance of the top hierarchy are
what is termed as structural control (Verschuere, 2007). Some governments also tend to control agencies’
financial decisions and resource allocation, through either granting or refusal of resources. In certain cases,
parent ministries also give agencies the right to self-generate their resources.

The selection and appointment of the managers and leaders of independent autonomous bodies may
lead to politicization. Appointed employees at the top managerial level of such organizations may be under
constant scrutiny of the political heads. Appointed members of chief executive bodies may be another source
of influence on the independent decisions of agencies. This kind of a control instrument can hamper
independent decision making and functioning of government organizations granted managerial autonomy

Beyond these formal ways of control, a fourth type of control is informal control which prevails
between the top management and political and administrative heads. A study conducted during the 1980s
describes informal control as the relationship between officials in the agencies and the parental ministerial
departments characterized by extensive informal exchanges in which the agencies, for example, despite their
formal power to act at discretion in fact were trying to catch signals and achieve guidance from above (Hall,
Nilsson, & Lofgren, (2011). Some earlier studies emphasized the significance of such informal links
between the agency managers and the political elites. Moreover, it was also stated that informal contacts

with the agencies are appreciated by the political side of the parent departments (Hall et al., 2011). These



studies also perceived direct contacts with the ministerial departments to be a great problem among
some agency managers (cf Molander et al., 2002). Informal control, sometimes also referred to as
“ongoing control” (Busuioc 2009), may mean that the parent body interferes directly in the decision
making of the autonomous agency, thus circumscribing the level of formally assigned autonomy to
take decisions independently. This informal channel of control provides a backdoor access to the
parent body.

In Pakistan, informal control prevails between the top management and political and
administrative heads, which renders a compromised level of administrative, human resource and
financial autonomy, which is the essence of the creation of these independent agencies. Such forms of
informal politics have been found to be prevalent in many Asian (and other) states (Radnitz, 2011).
This kind of a control can hamper independent decision making and may nullify the formal autonomy
granted to agencies.

Table 3. 2 Conceptualization of Control
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Dimensions of Control

Explanation of concepts of control

Ex ante control

Ex ante control defines the boundaries within which an agency can act to accomplish its delegated task. It directs
public sector entities by focusing on the choice and use of inputs and results to be delivered. The emphasis is on the
formulation of rules, regulations, and standard operating procedures.

Ex post control

Ex post control is performance and output oriented, aimed at taking corrective actions in order to achieve targets and
goals set by the ministry (Verhoest et al., 2012). It relies on a formal performance contract which acts as a guideline
to achieve targeted objectives and related goals.

Structural control

Structural control of agencies is done by the government through imposing and influencing the appointment of the
top management or the executive board’s composition. Accountability and check on the level of good governance of
the top hierarchy are what is termed as structural control.

Informal control

Informal control prevails between the top management and political and administrative heads. Informal control is the
relationship between officials in the agencies and the parental ministerial departments characterized by extensive
informal exchanges.

3.3 Control and Autonomy: Research Insights in their Dynamics

In this chapter we have so far aimed to disentangle sub-dimensions of autonomy and control.

This might suggest that those aspects can be neatly ordered in practice. However, the research on

autonomy and control sketches a much more dynamic picture. As this thesis will explore the autonomy
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and control of agencies in Pakistan, we will review some of the important literatures in order to understand
how these concepts have been related more dynamically in extant research.

Agencification is premised on a clear dichotomy between policy framing and policy
implementation between managerially led agencies and politically led ministries. The empirical evidence
suggests this distinction is difficult to maintain. Studies indicate that it is difficult to find situations where
there is a clear distinction between administrative and political roles. Studies for instance show that the roles
of politicians and administrators cannot be separated in practice, specifically in some policy fields or
politico-administrative contexts (Verschuere & Bach, 2012). Reform literatures further offer arguments for
the discrepancy between policymaking and implementation in rhetoric as compared to reality (Pollitt et al.,
2004: 41-2).

Now where do we see that agency managers are autonomous in earlier studies and thus have taken
over roles from politicians?

A significant number of studies have been conducted in European countries unveiling that most agency
managers can autonomously make a choice of policy target groups and policy instruments after having
consulted with the political oversight authorities (Verhoest et al.,2004, Yesilkagit & Van Thiel, 2008,
Leegreid et al., 2006, McGauran, Verhoest, & Humphreys, 2005, Bach, 2010). Most of these studies focus on
policy implementation. In the USA, Carpenter (2001) conceptualized and measured policy influence by
autonomous agencies in terms of setting policy agenda’s themselves. This refers to a level where agencies
take decisive steps to formulate new policies. Carpenter (2001) narrates that the USA is a country where
agencies have policy designing competencies. Talbot (2004) observed that agencies in the UK were not just
responsible for service provision; they were equally engaged in providing policy advice (Boston et al., 1996;
Kemp, 1993).

The influence of agency managers on policy issues is also dependent upon the parent ministries and
other related government functionaries’ willingness to involve the agency managers in policy decisions. This
effect is elicited in a study conducted to assess agency involvement of executive agencies and their

connectivity with the parent ministry in the United Kingdom (Gains, 2003). The influence of agencies on



policies is an outcome of the interconnectivity between all the stakeholders involved in the complete
policy process. In a study conducted on policy involvement, Yesilkagit and VVan Thiel (2008) revealed
that there were significant differences in levels of policy autonomy between agencies of different legal
status. They hinted that political executives of parent ministries granted more policy autonomy to
agencies which they could more closely monitor.

Agency influence is all in all dynamic. It exists to a great extent when the autonomous agencies
are able to define the outputs and goals which will be achieved through the policy they make
(Carpenter, 2001; Egeberg, 1995; Hammond & Knott, 1999). In some other situations agencies merely
develop policy instruments and processes involved in its implementation (Huber & Shipan, 2002;
Krause, 2003; Ringeling, 1978). As revealed through earlier research, there are certain factors which
affect the policy framing capacity of disaggregated administrative agencies. The degree of political
salience of a certain policy issue determines the level of involvement of the agency. Highly salient
policy programs offer less discretion to agencies in the policy-making process (Pollitt et al., 2004;°t
Hart 2002). In politically turbulent circumstances, when the oversight ministry or department does not
want to assume risks by themselves, agencies sometimes have a greater say in policy issues
(Verschuere, 2009).

Another factor that determines the kind of discretion agencies have in policy decisions is the way
the administrative unit views its role. If the agency sees itself in the role of policy making, it tends to
behave so by involving itself in the policy drafting process. According to Laegreid et al. (2006),
agencies are given more leeway in policy decisions when the relationship between the oversight body
and the agency is based on mutual trust and confidence. This happens when the political actor believes
in the decision-making capacity of the agency. Also, as Moynihan and Pandey (2006) indicate,
organizational culture is a prominent determinant of the managerial autonomy exercised by agencies.
Organizations having a strong entrepreneurial culture are more inclined towards manifesting more
managerial autonomy in comparison to the ones with a traditional bureaucratic culture. Moynihan and

Pandey (2006) also suggest that mutual trust between the principal and agency leads to an alleviated

66



67

level of agency involvement in policy decisions, since the political principal relies on the agency to take
reliable and desirable decisions. In such a case the overseeing body expects a minimal chance of autonomy
to be misused by the agency.

Furtheron, research conducted in the Europe indicates that the level of involvement of executive
agencies in policy decisions is contingent upon a number of factors: type of task, policy content, stage of the
policy process, willingness of the political entities (ministries, cabinet ministers) to accept agencies
suggestions and input, and sometimes interest level of the agency personnel itself (Verschuere & Bach,
2012). Agency staff may contribute to policy framing process based on their professionalism and specialized
expertise. In addition to this, agency staff also works closer to service receivers and have closer contact with
them as compared to the generalists in ministerial bureaucracies (Bach, 2010). Further, close connections
between the policy-making ministerial bureaucracy and the implementing agency can generate a congenial

and trustworthy relationship between them (Rommel & Christiaens, 2009).

3.4 Conclusion of the Chapter

To address the second conceptual research question it can be concluded that, autonomy is one of the
defining features of an agency that refers to its decision—making competency delegated by some superior
body about matters regarding choice and use of inputs. It indicates the extent to which an agency has the
discretion to take decisions independently. (Verhoest et al., 2004a); Verschuere, 2007; Roness et al., 2008).
Moreover, autonomy granted to agencies is delineated as per three different managerial dimensions. The first
is the autonomy in human resource management, both at a strategic and operational level. Secondly, the
financial autonomy. And finally, policy autonomy.

To answer the third conceptual research question on the aspect of agency control, it is stated that
control of autonomous bodies by the ministry, parent department, ministers or cabinet is an issue which
arises parallel to their creation. Although theoretically there are various control types but in this study not all
of them are used for analysis. For this study, we have identified and studied upon four dimensions of control:

ex post, ex ante, structural, and informal (ongoing control lies within the informal control). The reason to



discuss ongoing control in this study is because of it being used evidently within the public agencies
studied upon and it being a part of informal control.

Now that we have developed all the theoretical concepts of the agency model, the next chapter will
develop potential generic explanations to agency autonomy and control, before we move ahead to the

empirical part of this thesis.
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4 The Generic Theoretical Model of Agencies

In this study the researcher analyses the autonomy and control features of federal agencies across Pakistan.
What kind of autonomy prevails within the organizations under study can be explained by unravelling the
factors that affect the autonomy and control of these agencies. This chapter presents an explanation of the
different theories developed by various scholars to address whether and how the characteristics of an agency
are related to the formal and legal autonomy and control of agency structures. The second section of this
chapter addresses the first part of the research question, ‘Which generic theoretical frameworks possess an
explanatory power for the control and autonomy of agencies in Pakistan, on the state-level and on the
agency-level?’

The initial part of the chapter distinguishes two rational theoretical perspectives: public choice theory
and principal-agent theory. Subsequently, three perspectives are discussed: the structural-instrumental
perspective, the task perspective and the cultural-institutional perspective. On this basis, the chapter
develops a set of hypotheses on generic, a-specific explanations of the autonomy and control of public sector
agencies in Pakistan. Before elaborating on the different theoretical perspectives, this chapter presents the
New Public Management paradigm, which forms the basis of the agency model of governing the public

sector.

4.1 NPM-Model of Agencies

Agencification as a concept and practice is an outcome of new public management philosophy, which
is grounded in principal-agent theory. According to this theory, agents (for such a case, it is the
agency/managers) can perform at optimum efficiency, provided they are granted autonomy to render
specialized functions, while controlled by the principal (politicians/ministers) through result-oriented control
mechanism. This way of stringent control based on a contractual framework is inevitable in such
autotomized bodies. These disaggregated units are regulated through accountability on results and by

awarding rewards or imposition of sanctions (Roness et al., 2007). Both rational choice theory and



specifically principal-agent theory talk about regulating autonomous bodies by having a contractual
monitoring system. (Lane, 2000, Douma & Schreuder, 1998). However, such control instruments can only
achieve the intended objectives under certain conditions considered to be prerequisites for such agency
forms to survive. Otherwise, there is empirical evidence that indicates how certain agencies are not
able to perform as required. This scenario prevails when the principal (the ministry) is unable to
successfully control the agent since their interests diverge (Pollitt et al., 2004)).In the wake of a lack of
coordination and weak mechanisms of accountability, countries are aiming at achieving the right
balance between autonomy and accountability (OECD 2002b).

New Public Management appeared in the global scene of various nations as a reform initiative.
This concept emerged as an economic model of governance and organization, with the goal of
achieving efficient and effective public service delivery. NPM-led reforms undermine central political
control with the separation of political and administrative roles (Christensen & Leagreid, 2003a). The
steering capacity of the parent ministry (principal) is curtailed when agency (agent) managers are
assigned decision- making authority.

One of the key purposes of the new public management approach is to decentralize the
management of public services through the provision of autonomy over operational matters to the
organizational managers. These public organizations assume the status of special purpose executive or
autonomous agencies, corporations or authorities. Such agencies generally have more flexibility to
manage financial and human resources while being subject to result based accountability to their
parent departments. They are connected to their parent ministries through performance-based contract
and not the traditional hierarchical relationship (Collins, 2005).

An ideal New Public Management-styled agency is expected to be managed in a professional
manner having a specialized function which is to be executed efficiently and highly receptive to
customers and stakeholders’ needs and requirements. Such agency type organizations are performance
oriented with flexible and transparent processes. Structural disaggregation is one of the principal

elements of the NPM type agency. As a result of disaggregation, agencies gain managerial autonomy
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to determine their structural features as well as the discretion to define their own personnel and financial
matters. Certain other elements of autonomy are contingent upon the legal realities and politico-
administrative traditions of a country (see Verhoest et al., 2012). It is decentralization of management which
alters the nature of control and regulation by the parent ministries and also mechanism of accountability.
Agency managers are granted autonomy to make financial and human resource related decisions and adopt
the output (result-based) rather than the traditional input-oriented approach. And this sort of structural
arrangement makes agency functions specialized, efficient and transparent. Advocates of the agency model
assume that increased distance between the central departments and government activities will reduce direct
political interference. Thus, the creation of autonomous bodies is justified on the grounds that these
structures provide insulation from political patronage and opportunism. And moreover, such independent
agencies render a restrained central government with limited influence from cabinet and ministries
(Christensen & Laegreid, 2006).

Secondly, performance contracting is the other key feature which is the mechanism of control and
monitoring by the parent department. Such contractual frameworks are expected to keep the agencies keep
track of the goals and objectives outlined by their political administrators, thus being accountable to them as
well. The performance contract acts as a link between the semi-autonomous agency and its parent ministry
or minister.

However, the above- mentioned NPM oriented agency features are ideal situations since the perceived
agency trends might not be in total harmony with them. NPM styled, modern governments that contain
agencies as one of the forms of the public organizations do experience agency practices to diverge from the

ideal NPM- styled agency features.

4.2 Theoretical Explanations of Control and Autonomy of Agencies

The development of public sector reforms can be discussed through various theoretical lenses. Various
frameworks were developed providing underlying principles of organizational theory and policy. We start

our discussion with two generic theoretical models:
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- Rational choice theory

- Principal-agent theory

These two generic theories set the stage for several more specific theoretical perspectives which will be used
to develop the generic hypotheses used in this study:

- Structural- Instrumental Perspective

- Task Perspective

- Cultural-Institutional Perspective

4.2.1 Rational choice theory

The recent debate on the concept of agencification can be explained using the rational choice
theoretical perspective. This perspective is manifested through public choice and principal-agent
theories (Christensen & Laegreid, 2006). Public choice theory offers a basis to assume that politicians
opt for independent agencies such as quango-like structures which provide a platform to implement
citizen prone policies, which would ultimately result in creating a favourable impression of the
politicians. This could give them a chance to be re-elected. Moreover, such disaggregated entities or
guangos in comparison to centralized government bureaucracies are considered to have two more
benefits. Firstly, politicians get a chance to appoint their favourites as members of their executive
boards, thus confirming the voter’s support. Secondly, being at an arm’s length from the parent
department, the politicians are not directly held accountable for the performance of the autonomous
entity. The expression ‘politics of structural choice’ provides quite a logical reasoning to this
perspective. Agencies created for regulatory purposes are perceived to be favourable organizational
forms to increase the credibility of the policies drafted by the political agents and also to decrease
political uncertainty (Gilardi, 2004). Therefore, the creation of autonomous government bodies can be
viewed as a result of the political variables, of which one is the competitive activities prevalent

amongst the party in reign and its opponents in the legislatures (Yesilkagit & Christensen, 2010; see
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also Moe, 1990; McCubbins, Noll & Weingast, 1987). According to Yesilkagit & Christensen (2010), such a
trend is rampant in America, whereas in some other parts of the world, formal, legal autonomous agency
formation is the initiative of political executives rather than legislatures. It aims at enhancing the credibility
of political leaders as well as enables them to shift blame to the autonomous agencies. The objective of such
reform processes may be to create an impression of being modern political leaders and to achieve political
gains rather than purely to bring any substantial improvements to the public sector. These autonomous
bodies are controlled by the ministries by having their representation in the governing board of the agency.
According to various studies, the organizational form is an outcome of macro-level political and institutional
decisions (see also Huber & Shipan 2002).

The public choice theory is an ideal-typical model that suggests policy objectives and goals which
might turn out to be in contradiction to realistic agency outcomes and political decisions (Aberbach &
Christensen, 2003). This indicates the requirement to refer to other theories that could address the conflicting

and uncertain political and administrative environment.

4.2.1.1 Principal-Agent Theory.

The principal-agent theory is another dominant variant of the rational-economic perspective. It is
commonly referred to in research studies, to address behavioral patterns of contemporary public
bureaucracies and other independent non-majoritarian agencies functioning within the government structure
(Coen and Thatcher, 2005). It is often used to describe, explain or hypothesize and envisage the behaviors of
the actors involved in this relationship between the principal (the parent body/ministry) and the
disaggregated agent. This theory presents certain assumptions, such as a conflict of interests between the
agency and the heading authority. It states that rational agents might be more interested in achieving their
own interests and goals and tend to be self-serving and self-centered. In lieu of their distinct identity, agents
are believed to focus upon their contractual conditions, while its principal prefers to maximize profits at
minimal costs (Wood, 2010). However, in some conditions, the agents and the principal’s goals might

converge (Meier & Krause 2003, 10; Waterman & Meier, 1998).



The principal-agent perspective states that since agencies work on the basis of performance
criteria, they are subject to more transparent processes, which makes it easier for the principal
(overseeing body) to monitor them and achieve efficiency (Pollitt et. al, 2001).

The principal-agent theory provides justification for delegation of the task to disaggregated
entities (agencies). One predominant reason for delegation of the task is to take the opportunity of the
enhanced knowledge, expertise or resources of some other public entities that have the capability to
carry out certain functions in an efficient manner. Another reason for delegation of tasks by the
principal is to appear to be more credible and ultimately desire to have efficient execution of tasks,
keeping in view its prime obligations (Breaux et al., 2002, 94, Bovens, 2007, 455). Sometimes
principals are assumed to delegate tasks to other organizations, just to shift blame and avoid being held
responsible for unexpected and negative results. To transfer risk to an outside agent is another purpose
(Benjamin, 2008, 962). Another notion of the principal-agent perspective is the autonomous status of
the agent which enables it to take verdicts on its own, rendering unreported and undisclosed decisions
and actions, thus creating the need to have control mechanisms. The rational principals, therefore,
design contracts that oblige the agents to comply with the stipulated goals, rules and regulations
provided to them by the principal in a contractual document. Such sanctions imposed by the
overseeing principal consume a lot of time and other resources of the principal, due to which in some
situations the oversight process or mechanism might not be too explicit (McCubbins & Schwartz,
1984). According to Waterman and Meier (1998), the control mechanism is an inherent principal of
principal-agent theory.

Sometimes the behavioral patterns of autonomy and control deviate from its normative
assumptions in practice; Empirical investigations carried out to study principals’ and agents’; behavior
elicit contradictory findings (Schillemans, 2011; Busuioc, 2013). Dicke (2002) in her research study
disclosed an unsupportive attitude of the political actors overseeing the agents. Rather hostility was
evident in their approach towards decisions and policies being implemented by agencies. Dicke (2002)

and Mattli & Biitthe (2005) in their research on the control features of agencies found out a
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contradictory behavior of the principal towards its own agency. In some situations, these political heads
disregard regulations set by themselves, this occurs at the time of execution of tasks by their own agents (Jos
& Tompkins, 2004). Moreover, the other extreme situation is realized when in certain cases the principals do
not even bother to draft goals at the time of delegating tasks and allow its agent to set forth its own goals
which would enable them to carry forth their course of action (Md&rth, 2007).

The principal-agent perspective suggests that agencies are fairly autonomous in their course of action,
whereas some studies mentioned earlier present a deviating situation. Various other studies also describe
contradictory situations of autonomy. Actual autonomy has repeatedly been found to be much lower than the
level of formal autonomy (Demmke, Hammerschmid, &Meyer 2006; Pollitt, 2003; VVan Thiel & Leeuw,
2002). Dubnick & Frederickson (2009, 155). Scholars pointed out a similarly influential role of political
heads prevalent in some European Agencies, which despite delegation of formal autonomy based on
contractual conditions tend to get away by imposing their own decisions on the so-labeled autonomous
agents. Ministers were found to be the main agents directing independent agencies (Schillemans, 2007).
Eventually, a lot of academic literature infers that the level of control exerted on autonomous agencies is far
more than expected at the time of their inception and also stresses informal controls on the lawfully created
independent agencies by their parental bodies (Busuioc, Groenleer, & Trondal 2012; Groenleer, 2009;
Martens, 2010). Busuioc, Curtin, & Groenleer, 2011 in their empirical study on delegated governance state
that agencies’ actions and decisions are often scripted by their parent ministries. They are required to report
their decisions and actions to their superior authorities as well as to various internal and external auditors
(Bovens, Curtin, &’t Hart 2010; Busuioc, 2013; Hood et al., 1999; Koop, 2011).

Another outcome of the control and monitoring aspect, based on an empirical analysis of some
European Agencies, is that the accountability and control mechanism of delegated organizations might
present a contradictory situation than that assumed under the agency model. One of the dominant factors is
the ever-changing individual principal within the agency’s governance. Newly appointed ministers might
come up with their own agenda, which may be different from the initial contract terms and policy rules and

could be detrimental to national interests. (Busuioc, 2013).
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The rational perspective is believed to be more appropriate to comprehend the formal delegation
of powers and autonomy and control of the independent agencies, than the actually perceived
consequences of the delegated entities (Coen & Thatcher, 2005). Due to its partial capability to analyse
formal autonomy and control, it appears to be more logical to address the agency dynamics by relying
on other supporting theories and approaches which might explain agency trends in an ever-changing
dynamic environment comprising of cultural, political and administrative elements. Apart from
political and legislative variables, analysis of agency structures conducted in European Countries,
provide an argument in the favour of historical and cultural factors. These provide an explanation to
the delegation of autonomy to government agencies. National traditions and policy-making legacy
account for the organizational form. This means that all agencies are not a replica of each other, nor do
they reflect the normative agency model, as their structural features are dependent on the state
traditions and administrative cultures (Christensen and Laegreid, 2001). This has led to tremendous
empirical data and discussion, focusing on the role of historical institutionalism, path dependency,
contextual and task-specific factors to be dominant catalysts of organizational form (Lodge, 2001,

Jordana & Sancho, 2004, Busch, 2002).

4.2.2 Structural- instrumental perspective

Organizational arrangements are influenced by the structural-instrumental perspective having
structure and task as its principal features. This perspective presents organizations as instruments to
achieve the goal and the ways it defines and designs roles and rules to achieve various tasks. It also
emphasizes on the repercussions of formal rules, regulations, and standard operating procedures
(SOP’s). Furthermore, this theoretical idea states that public bodies are granted autonomy in response
to its structural features, which in turn is contingent on the task it performs. The degree of autonomy of
such reformed entities depends upon their formal structuring. Whether they are specialized single-
purpose entities, having horizontally or vertically coordinated units between organizations at different

levels of the government will determine the required level of autonomy. According to the works of
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Luther Gulick (1937), which was centred on structuring doctrines of organizations, the rationale for the
creation of autonomous organizations is owed to its structural elements. As seen in various

governments, horizontal and vertical specialization was evident to resolve the problems and

management issues of complex multitasked public entities. Horizontal specialization is ‘the splitting of
organizations at the same administrative and hierarchical level and assigning tasks and authority to them’
(Laegreid et al., 2003:1). Break-up of a ministry into several ministries or of an agency into other agencies at
the same administrative level is an example often experienced in recent times as a structural reform strategy
in the public sector of numerous countries (Christensen and Peters 1999). Whereby, Vertical specialization is
‘differentiation of responsibility on hierarchical levels, describing how political and administrative tasks and
authority are allocated between forms of affiliation’ (Laegreid et al., 2003:1). This refers to the creation of
semi-autonomous agencies which are placed at an arm’s length from the core central government
bureaucracy. Further on, Laegreid et al. (2003) stated that, “vertical specialization can presume various forms
of organization; structural devolution, autonomization or agencification, meaning transfer of responsibility
from units close to the political leadership to units that are further away from the political executives.” Also,
coordination and control aspects are dependent upon structural features of public organizations commonly
existing in the form of vertical or horizontal specialization.

Gulick (1937) claims that actual autonomy in practice depends upon the way formal authority is
distributed among hierarchical levels. If the central government system comprises of independent agencies,
the distance between administrative units’ increases and political interference is minimal. Formal
instruments of control and steering are weakened in these independent entities (Egeberg, 2003). Moreover,
the level of autonomy and control of agencies is an outcome of the type of structure the central government
has; integrated or disintegrated into autonomous and semi-autonomous agencies (Christensen & Legreid,
2006). Under this perspective, the formal structural features of organizations are expected to explain the
nature of and variation in agency autonomy, behaviours and ultimately the way it performs (Pollitt et al.,

2004).
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There is extensive literature on how the structural features of agencies affect their behaviour. An
important question to address here is whether the legal personality of an agency has an effect on ministry-
agency relations (Egeberg, 2003). Various studies have been carried out in different countries as an attempt
to answer this question (Bach, 2010; Laegreid et al., 2008; Painter & Yee, 2011; Verhoest et al., 2004; Bach,
2014). Legally independent agencies are authorized by legislation to make a managerial decision in
their own capacity, without ministerial and divisional intervention. The legal autonomy granted to such
agencies bars the minister or ministry from using hierarchical control, while limited ministerial

interference as well. (Christensen, 2001:129-130; Bach, 2014).

On the basis of the above discussion, it can be hypothesized that:
H1: Agencies that are legally independent have more managerial autonomy than agencies

without legal autonomy

To study the relationship between the agency and the ministry, for the sake of understanding the
autonomy and control realities, one of the dimensions of formal organizational structure is the degree
of its vertical specialization. There can be different approaches to have formally organized structures;
one possibility is to have direct interaction between the relevant minister and the agency working
under it, having a legal autonomy. Secondly, to provide structural autonomy by placing a governing
board between the political head and the agencies’ senior management (Christensen, 2001; Verhoest et
al., 2004; Bach, 2012). Agencies may differ in terms of their structural autonomy, when either the
agency head may report directly to the relevant minister or to the executive board (Egeberg, 2003).
When agencies have governing boards sitting between the ministerial heads and its management, it
acts as a barrier to political interference directly from the ministry, thus increasing the agencies formal
autonomy. However, in the case of political appointees as board members, there arises a possibility of
limiting the agencies’ formal autonomy to take managerial decisions (Christensen, 2001). Another

viewpoint is that in the presence of boards, structurally autonomous agencies tend to operate from a
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distance from their parent ministries and may not be a part of policy formulation. The board members may
be the government representatives and various stakeholders such as independent experts, interest groups and
political party representatives (Verhoest et al., 2010). Moreover, the type and degree of political control
exerted on the agency is also contingent upon the appointment and composition of board members
(Christensen, 2001). We therefore formulate the following hypothesis:

H2: Agencies having governing boards have more managerial autonomy and are subject to less

political control than those without it.

However, the internal setting of the agencies is not the only factor responsible for its behaviour, other
external environmental factors and actors (other related public agencies, politicians and ministers and private
entities) associated with it also play a vital role and have an overarching impact on agency dynamics and
performance (Christensen & Laegreid, 2003a; Pollitt & Bouckaert, 2004). Though formal structures of
agencies are prime determinants of agency dynamics, political and administrative decisions and mindsets are
also influenced by country-specific cultural traditions and other factors prevalent in its immediate (national)
and distant(supranational) environment (Boston et al., 1996; Prince, 2000).This means that although the
formal structure of such public agencies is the prime factor responsible for their autonomy and control these
agencies are also connected to other public organizations, private sector entities and political agents residing
in its external cultural and politico-administrative environment. Such a way of thinking typically based on
structural features is questioned by scholars as to its explanatory relevance (Selznick, 1957).

Moreover, patterns of autonomy and control are attributed to two major logics of action (March &
Olsen, 1989). The first logic, known as the logic of consequence is based on the instrumental perspective,
according to which features of autonomy and control are tools in the hands of political and administrative
leaders to achieve their pre-determined goals. Under this logic, decision makers rely on a means-end rational
process (Christensen et al., 2007). Secondly, the logic of appropriateness, which is a mode of decision
making under the institutional perspective, is related to the organization's cultural aspect. Under this

approach, decision making is not done in a rational manner, but administrators engage in matching specific



situations to identities, i.e. administrators take decisions on the basis of their past experiences with

similar situations keeping in mind the contextual environmental conditions.

4.2.2.1 Task Perspective

Another predominant feature of an organization related to its structure is the nature of the task a
specific public entity assumes. The task is considered as the technical environment of the organization.
Various contingency theorists, such as Woodward (1965), Thompson (1967) and Lawrence & Lorsch
(1967) presented a task to be a major determinant of the organizational structure. The type of tasks
organizations perform compels them to be structured in a specific form. Under this perspective, Wilson
(1989) created structurally different organizations on the basis of the task they carried out and
subsequently the control and monitoring instruments they required. Further on, a study conducted on
autonomous agencies identified task as a major factor that provides a reason to grant autonomy to the
public entities (Pollitt et al., 2004). The public choice theory, the agency theory, the transaction cost
theory (e.g. Williamson, 1985, Greer, 1994) and the bureau-shaping model (e.g. Dunleavy, 1991) are
some other scholarly contributions developed under the rational choice perspective and the economic
theory on public organizations that highlight the role of organizational task for agency autonomy and
control.

The nature of the primary activity an agency engages in is expected to be an important
determinant of its level of autonomy and control. Various theorists within the rational choice school of
thought expect task characteristics to act as an indicator of agency autonomy and control. (Ter Bogt,
1998; Bouckaert & Verhoest 1999).

Autonomy and control of public sector entities can also be explained by referring to various
economic organization theories such as transaction cost theory, property rights theory, agency theory
and public choice theory and rational choice theory (Bouckaert & Verhoest, 1999). These theorists
expect that the level of agency autonomy varies with the type of task it assumes. Certain task

conditions are identified by different scholars and researchers, to be suitable to have agencies created
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at a distance from the central authority. According to Roness et al (2007), four dimensions stand out in the
literature: the measurability, clarity of objectives, homogeneity of activities, and asset-specific investments.
These task characteristics act as indicators of the level of monitoring and control by the principal.

Furthermore, since agencies involved in general public service, business and industrial services portray
more of the above-mentioned task features, the rational school of theorists expect such entities to
demonstrate a higher level of autonomy as compared to those organizations that are involved in policy
advice, regulation and exercising other forms of public authority (Verschuere, 2005a).

The primary task of a public organization influences its internal management and determines its
relationship to its overseeing body and other actors in its environment (Pollitt et al., 2004; Verhoest et al.,
2010; Wilson, 1989). Moreover, the type of agency task determines the nature of control required and
exhibited by the parent ministry. Public organizations are classified on the basis of the task and activities
they carry out, which determines the extent to which their outputs and outcomes are measurable. (Bouckaert
& Peters, 2004; Verhoest et al., 2010). Various theorists believe that the nature of control and the degree of
autonomy depend upon the type of task an agency is involved in. Theories based on the principal-agent
perspective state that organizations undertaking production tasks which are measurable and defined
objectively can be monitored and controlled easily by their overseeing bodies (Jensen & Meckling, 1976).
Thus, it can be expected that:

H3a: Agencies involved in service delivery are usually delegated with more managerial

autonomy as compared to those that undertake complex non-service production or delivery tasks.

However, as per the principals of NPM, an enhanced degree of managerial autonomy is coupled with
an alleviated level of result-oriented control measures. This leads our argument to another related hypothesis
that,

H3b: Agencies offering service delivery tasks will be more autonomous but encounter more-

result based control in comparison to agencies rendering other types of primary tasks.
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The size of the public agency is another structural-instrumental factor that can influence the degree of
autonomy it enjoys (Egeberg, 1999). This is measured in terms of the number of staff it employs. For the
parent ministry, it gets complicated to control such huge entities (Verhoest et al., 2010). Similarly, “size of
the agency may refer to the agencies’ capacity to forge more autonomy or to resist control efforts from
superior bodies”. (Carpenter, 2001). Larger entities could generate expertise and authority on the basis of
ample resources they might have to meet their intended objectives. From a principal-agent perspective, it
may aggravate the problem of information asymmetry and goal incongruence and make it harder for the
principal to monitor the behaviour of the agent. Therefore, it can be hypothesized that

H4: Large agencies with more structural capacity will be more autonomous than smaller

ones.

Studies indicate that political salience is another task-related factor that affects agency autonomy and
control (Judge, Hogwood, & McVicar, 1997; Pollitt, 2006; Verhoest et al., 2010). Agencies operating in
politically sensitive sectors are prone to be under the influence of political leaders and parliament; thereby,
rendering constrained, perceived levels of managerial autonomy. Another indicator of political salience as
stated in Pollitt et al. (2004) and Pollitt (2004, 2005) is the nature of the policy sector a specific agency lies
within. Based on the agency typology of United Nation Classification of Functions of Government
(COFOG), those agencies that fall under the first category of welfare state and social policy domain are
assumed to be more politically salient as they relate to the citizens profoundly and may have a compromised
level of autonomy as compared to those that exist in the economic sector or any other apart from these two
categories (cf. Pollitt, 2005: 128). Since agencies that lie in the economic or any other policy area apart from
the first classification interact and affect specific target groups, are expected to be less politically salient but
might enjoy a greater level of autonomy because of facing market-oriented competition.

H5: Agencies in the welfare or social sectors are more politically salient and may be less

autonomous as compared to agencies lying in the other policy sectors.
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In a study of British agencies, Hood and Dunsire (1981: 76-94) asserted that the size of the budget and
the number of staff is another indicator of the political salience of agencies in the public sector. Especially
those agencies which have substantial budgets are liable to be more under scrutiny and constant interference
by the political heads (parliamentary members) and media (Hood & Dunsire, 1981, Pollitt et al., 2004). This
assumption takes us to hypothesize that:

H6: Agencies having large budgets will have a lower level of autonomy and a high degree of
control.

H4 and H6 are related, though imperfectly. To begin with, some agencies incur greater expenses
because of their cost of production like infrastructural costs, while others distribute large sums of money.
Furthermore, larger agencies with more resources may have more operational capacity and thus more room
to act autonomously in practice (which is the basis of H4). On the other hand, however, larger agencies may
be more salient and subjected to more control (this is the basis of H6). It remains to be seen empirically

which of hypotheses will be confirmed.

The source of income is another indicator of the task. If a public organization is able to sustain itself
through its own earnings, it may not be dependent on its parent department or any senior government
authority for its finances. In such a situation the superior authorities have less control over it. On the
contrary, if an agency relies more on its superior authority for its income, it is highly likely to be controlled
extensively (Gains, 1999). An additional source of income-generation apart from the budget assigned by the
parent ministry is considered to be another important determinant of the level of perceived managerial
autonomy. If an agency relies on extra revenue generation for its financial resources by imposing tariffs and
charging service fees it will be less financially dependent on its parent ministry. Agencies that carry out
service delivery tasks to their direct clients need more autonomy and flexibility to respond to the clients’
needs. However, in case of its dependence on the government for funds its decision-making discretion will
be compromised. Another case is if the agencies partially obtain their funds from the government, then they

are not bound to follow their commands strictly. Therefore, the extent of its financial autonomy depends on
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the extent of government funds and self-generated income it acquires. This means that ministry-agency
relationships are affected by the extent of financial dependency of the agency on the state budget (Greer,
1994; Pollitt, 2005; Verhoest et al., 2004, 2010; Bach, 2014). Generally, considering the varied options of
funding, it is expected that:

H7: Agencies that have a greater proportion of self-generated income will have more

autonomy than agencies with a small proportion of self-generated income.

Constraints on decision-making and curtailed discretionary power of managers in autonomous bodies
could also result from the agency head being appointed, evaluated and remunerated by the government itself
or from the government having a majority vote in the agencies supervisory board.

The structural-instrumental perspective implies that the perceived autonomy of a public agency
should correlate with its formal autonomy, although this is not confirmed in various studies (Pollitt et
al., 2004; Roness et al., 2008; Verschuere, 2007).This perspective provides some insight into the
processes of autonomy and control, but often agency practices are not in complete adherence with its
legal doctrines. This implies that the formal structure of agencies cannot be taken to be the only
indicator or predictor of the agency autonomy and control pattern. Different categories of agencies
exist owing to variations in their legal status and official powers, thus portraying differential levels of
autonomy and control. To acquire a deeper understanding of autonomy and control, contextual agency
characteristics need to be assessed. This means we need to go beyond the scope of the legal and formal
agency status. (Pollitt et al., 2004).

Since the organizational-structural perspective provides a partial explanation to public agencies
autonomy and control features; therefore, this leads us to other institutional models which in

combination to the structural approach can be significant in explaining agency trends.
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4.2.2.2 Cultural-Institutional Perspective

The cultural-institutional perspective focuses on enablers and constraints in the traditional political-
administrative organizational culture established over years which may provide an explanation to the
autonomy and control of agencies. This approach focuses on cultural aspects and understands agencies as
institutions. Organizational culture refers to the norms, identities, and values prevalent within them, and has
the potential to constrain or enable the activities of the organization (cf. Scott, 2001; Christensen et al.,
2007). These organizational values and norms evolve over time in line with historical institutionalism or
path dependency. This means that the norms and legacies which leave long lasting impressions on the public
sector organizations act as enablers or hindrances to the reforms, often depending on existing paths.
Furthermore, organizational features, cultural norms and values render autonomy and control differences
across different organizations. Therefore, according to this cultural-institutional perspective, the success of
reforms depends on the degree of compatibility between existing organizational and national values and
cultures.

Today, the agency structures are considered to be complex entities having their distinct cultural
identities represented through their informal values and norms developed at an incremental basis. Apart from
being instruments to achieve goals and targets, these organizations are also institutions with informal cultural
mindsets, which don’t just work to achieve technical tasks at hand but become value-bearing organizations,
which influence agency opinions and decisions. Moreover, in certain countries, the structural and cultural
components of agencies can cause a compromise on its autonomy through close networking and informal
connections between political agents (ministers) and administrators managing the public agencies
(Christensen & Rovik, 1999). This argument leads us to develop a hypothesis that states:

H8: Agency autonomy can be compromised in the presence of an informal connection between

the ministers and the agency administrators.



The age of the agency, which refers to the time period for which the reformed agencies is in its
present form, might be an indicator of the degree to which the organization is free of political
influences and external pressures. Since organizations that assume a certain distinct and sustained
culture of their own, established over a period of years are more insulated than the newly formed ones,
it can be inferred that older agencies are more autonomous and have the potential to limit foreign
interference in their matters/decisions.

H9: The older an agency is the more autonomy it will have.

4.3 Summary of Hypotheses Based on the Theoretical Framework

This section provides a summary of the hypotheses developed on the basis of theoretical
assumptions about the relationship between agency-level features and the nature and degree of
autonomy and control. The effects of the agency-level factors, categorized as structural, task-oriented
and cultural—institutional, on the autonomy and control of federal agencies are studied. In this chapter
we have developed nine hypotheses assumed to explain the autonomy and control of agencies in

Pakistan. Table 4.1 summarizes the various hypotheses.

Table 4. 1 Proposed relationship between independent and dependent variables
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Independent variable | Effect on autonomy and control (dependent variables)

Structural

perspective

H1: Legal Agencies that are legally independent have more managerial autonomy than agencies without legal
personality autonomy
H2: Governance Agencies having governing boards have more managerial autonomy and are subject to less political

structure control than those without it.
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Task perspective

H3a: Agency task

H3b: Agency task

Agencies involved in service delivery are usually delegated with more managerial autonomy as compared

to those that undertake complex non-service production or delivery tasks.

Agencies offering service delivery tasks will be more autonomous but encounter more result-based

control in comparison to agencies rendering other types of primary tasks.

H4: Agency size

Large agencies having the more structural capacity, perceived policy and managerial autonomy will be

more than smaller ones.

H5: Policy sector

Agencies lying in the welfare or social sectors are more politically salient and may be less autonomous as

compared to agencies lying in the other policy sectors.

H6: Budget size

Agencies having large budgets will have a compromised level of autonomy, while associated with a high

degree of control and political interference.

H7: Income source

Agencies that have a greater proportion of self-generated income will have more autonomy than agencies

with a small proportion of self-generated income.

Cultural-institutional

perspective

H8: Informal contact

Agency autonomy can be compromised in the presence of an informal connection between the ministers

and the agency administrators.

H9: Agency age

The older an agency is the more autonomy it will have.
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5 Research Design and Methodology

5.1 Research Design and Methods

This study aims to analyze and explain the struggle over autonomy and control of agencies in Pakistan. In
line with previous studies, mostly conducted in Europe, this study analyzes generic factors of agency design
and management which may explain the autonomy and control of agencies. In addition to that, specific
features of the Pakistani politico-administrative context are taken into account. To facilitate this approach,
this study adopts a mixed methods approach, combining quantitative data, collected in two waves (2012 and
2017), with qualitative data.

The quantitative approach enabled the researcher to test the hypotheses developed in chapter 4 on the
explanations of and variations in autonomy and control of agencies in Pakistan. Additional qualitative data
were collected via in-depth interviews with key informants. The rationale was to explore how and which
state-level features affected managerial autonomy and control measures and also to be able to take the local
administrative culture into account. A further rationale to adopt a sequential explanatory research design was
to recognize inherent biases and limitations of each individual approach. It offers advantages to use a mixed

method approach for neutralizing such biases (Creswell, 2009).

5.1.1 The survey

“In quantitative research, an investigator relies on numerical data” (Charles & Mertler, 2002). The
aim of the survey is to build a database for descriptive and explanatory analysis of the perceived autonomy
and control within the autonomous federal agencies of Pakistan. The focus is the level of managerial
autonomy and control of public sector organizations; in particular, autonomous and semi-autonomous state
agencies having a varied legal presence but existing at the federal level. Therefore, a survey of autonomous

bodies existing at the federal government level is conducted.
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This study is based on a survey distributed in two waves in 2012 and 2017 on all the federal
public sector organizations that operate under the domain of a federal ministry or division of the
central government. The first wave of data collection in 2012 was an adaptation of similar surveys
carried out in several European as well as Non-European countries under the umbrella of COBRA
(Comparative Public Organization Data Base for Research and Analysis) (COBRA - Comparative
Public Organization Data Base for Research and Analysis , 2010). The second wave in 2017 was
conducted to further increase the sample size of federal agency responses. The survey questionnaire
was sent to all the other agencies whose responses were not acquired in the first wave and no

duplication of data occurred since the researcher ensured it throughout the process of data collection.

5.1.2 Sample

The sample comprised of national (federal) organizations with or without regional or duplicate
units in different cities. All the federal ministries that existed through 2012-2017 were represented in
the dataset. Public Organizations that met the following criteria as developed by COST CRIPO

network in its Cobra survey were included in this study. It could be a:

o Unit of the federal government
o A semi-autonomous organization without legal independence but with some legal autonomy.
o Private or Private law-based organization, established by or on behalf of the government like a

foundation or corporation, company or enterprise.
o Private or private law based not-for-profit organization established by or on behalf of the government

like a foundation.
o Other type of organization — not able to classify the organization in one of the above-mentioned

types.
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5.1.3 Distribution

A single survey questionnaire (Appendix C) was sent to each organization. It was either mailed to one
of the key respondents (posted on BPS Grade-18 and onwards) of each agency in a total population of about
438 federal agencies via courier as well or through electronic mail. It was sent directly to the organization’s
or division heads or directors who were prior to the dispatch of questionnaires also reached via telephone
and personal requests were made to them to either fill it out themselves or to delegate the task to a relevant
senior manager who is well-informed about the agency dynamics and its relationship with its parent
ministry.

Contact details of potential respondents were obtained from the websites of the agencies. Another
source of researcher- respondent contact were two different workshops held at the researcher’s institute,
whereby initial introduction of the research study and contact details were generated, and subsequently,
potential respondents identified were reached via post or emails to deliver copies of the survey
questionnaire. The respondent was asked to fill it out on behalf of his/her organization.

Some of the respondents informed via telephone that the questionnaire was completed after consulting
other knowledgeable agency personnel to provide answers to certain specific items, mostly factual
data(independent variables), such as total no. of full-time employees (FTE’s), budget size, and board
composition. The questionnaire was dispatched only after the consent of senior personnel of every
organization both via email and/or regular post to all the organizations in the total population. Some of the
organizations were apprehensive to fill out the questionnaire received either through regular or email was
reached in person by the researcher. This happened mostly for autonomous bodies present in Lahore and

Islamabad since they were conveniently accessible.



5.1.4 Responses

The response rate was 33% of the total population of 438 federal level agencies in Pakistan (N=438).

Completed questionnaires were not resubmitted directly; rather the respondent had to be reminded
multiple times. The main reason for this is unfamiliarity with academic research in our government.
Secondly, the culture of frequent meetings held daily at senior management levels within our public
sector organizations was another factor contributing to a delayed response. Out of the filled response,
about 35% responded via the electronic version (emails) of the survey, whereas 65% answered on

paper sent officially through postal mail.

Table 5. 1 Responses and response rates

Total N

Sample 438

Responses first wave: 2012 102

Responses second wave: 2017 | 43

Total N responses 145

Response rate 33%

In both stages data was entered and analyzed using SPSS preformatted spreadsheets provided by
the COBRA network. At a later stage, at the verge of cleaning the data, the respondents were reached
again via telephone to obtain responses to missing values. This happened mostly for scale variables or
data related to factual variables; agency staff size (FTE’s), budget size, tasks and board composition.
To cross-check and verify those fields/questions that were entered by the respondents, secondary data
available at the agency websites and other government resources like annual budget bulletins (pink
book) and publications on administrative reforms by National Commission for Government Reforms
was accessed to verify the filled response. Since there were a few incomplete responses, therefore the
process of verifying some responses by extracting data from secondary sources rendered the data more
complete, accurate and verifiable. This enhances the reliability and authenticity of primary data

collected by the researcher.
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5.1.4.1 Comparing responses in the two waves.
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For the sake of identifying any differences between the two waves of responses, descriptive statistics

were run on both old (2012) and new (2017) data sets and differences identified are summarized in Table 5.2

(see for further details appendix H). The table shows that some of the responses do differ between the two

survey waves, yet not on most items.

Table 5. 2 Data response similarities in two time periods (2012 and 2017)

Variable name

Difference in

stage 1 and stage 2 responses

Variable name

Difference in

stage 1 and stage 2 response

Accountable to parliament

Legal type of agency (in our mother tongue)
Type of agency

Agency age

Agency year of set up

Number of employees

Budget

Income source

Legal personality

Personality type

State type

Policy field

Primary tasks

Secondary tasks

Strategic HRM autonomy
Operational HRM autonomy
Financial autonomy

Policy development autonomy
Policy implementation autonomy

Goals specified in contracts

No

Yes

Yes

No

Yes

Yes

No

Yes

No

No

No

Not much

Not much

Yes

No

Yes

No

Yes

No

No

Goals specified in CEO objective
doc

Goals specified in internal doc
Goals specified in another doc
Reporting

Rewards

Sanctions

Regular audit

The organization itself regular
audit

Others regular audit

Government regular audit

Court of audit regular audit
Oversight authorities regular audit
Ad hoc audit

Organization did ad hoc audit itself
Others ad hoc audit

Government ad hoc audit

Court of audit ad hoc audit
Oversight authorities ad hoc audit
Governing board

Advisory board

No

Yes

No

Yes

No

No

No

No

No

No

No

No

Yes

Yes

No

No

No

No

No

Yes
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Goals specified in the statute No Board composition Yes
Goals specified in subsidy doc No Board appointment No
Goals specified in the budget of allocations No Agency head appointment No
Goals specified in regulation Yes Agency head contract No
Agency head evaluation No
Agency head accountability No

Formal contact and Formal contact ~ No

5.1.5 Variables

The study is divided into three clusters which address the key areas of investigation. The clusters
are namely:

1. Autonomy of the organization

2. Control of the organization by parent ministry/minister and other government bodies.

3. Identification and environment of the organization (independent variables)
The dependent variables in this study are different dimensions of autonomy and control. Additionally,

numerous independent variables were collected. We will describe each in turn.

5.1.5.1 Autonomy

To conduct analysis on agency autonomy, it is measured against three dimensions, namely, 1)

Human Resource Management Autonomy, 2) Financial Autonomy, and 3) Policy Autonomy.

1) HRM autonomy is based on a strategic and an operational sub-dimension.

Strategic HRM autonomy is measured via an additive index based on five items which measure the extent to

which the agency can take strategic decisions (i.e. general rules and standard operating procedures)

regarding the level of salaries, staff promotion, and staff evaluation, hiring and downsizing of staff.
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Operational HRM Autonomy is also measured via an additive index based on five items. The items measure
the extent to which the agency can take an operational day to day decisions pertaining to individual staff
members, regarding their level of salaries, staff promotion, staff evaluation, staff appointment, and dismissal.
Operational HRM autonomy measures the degree of ministerial intervention in the agency’s routine

management of its personnel (staff).

Strategic HRM autonomy is initially converted into an additive index by dividing all five items over
5. Later on, for the purpose of explanatory analysis, this additive index was recoded into two categories,
ranging 0-0.5 for instances of low strategic HRM autonomy and .51-1.0 for instances of high strategic HRM
autonomy. However, to establish whether all the items reliably measure strategic HRM autonomy
Cronbach’s Alpha was calculated to determine the reliability of this scale. This gave us the Cronbach’s alpha
coefficient which for a high internal consistency should be over .7. In this case, a = .886, which shows the
questionnaire is reliable. Most items measuring strategic HRM autonomy appeared to be worthy of retention,

resulting in a decrease in the alpha if deleted. Therefore, removal of no item should be considered.

Reliability Statistics

Cronbach's Alpha | Cronbach's Alpha | N of Items
Based on
Standardized

Items

.886 .888 5

In a similar way, operational HRM autonomy was also firstly converted into the additive index and
later on, with the same recoding method converted into two categories. Further on, to determine the
reliability of the items of operational HRM autonomy, Cronbach’s alpha was calculated and for this case, o

=.820, which shows the items measuring operational HRM autonomy are reliable and internally consistent
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Reliability Statistics

Cronbach's Alpha | Cronbach's Alpha | N of Items
Based on
Standardized

Items

.820 .819 5

2) Financial autonomy consists of four sub-indices. These items measure the extent to which the agency can
take financial decisions pertaining to taking loans for investment, setting tariffs for services or products, shift
between the budgets for personnel and running cost and shift personnel-running cost and investments

budgets.

This additive index was constructed by dividing all four financial items over 4. Afterwards,
financial autonomy was also recoded into two categories, ranging from 0-0.5 for instances of a low
degree of financial autonomy and 0.51-1.0 for instances of a high degree of financial autonomy.
Moreover, to assess the reliability of the items measuring financial autonomy, Cronbach’s alpha was
calculated and for this construct, o = .728 which also indicated that the items measuring financial

autonomy are reliable.

Reliability Statistics

Cronbach's Alpha | Cronbach's Alpha | N of Items
Based on
Standardized

Items

728 728 4

3) Policy autonomy is divided into two sub-variables, namely, policy development autonomy and policy
implementation autonomy. Policy development autonomy measures the extent to which the agency can take
decisions about the choice of the target group to frame its policy in relation to its parent ministry. Secondly,
policy implementation autonomy measures the extent to which the agency can take decisions about the

choice of policy instruments for its policy in relation to its parent ministry. For the explanatory analysis of
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policy autonomy, the researcher used policy development autonomy and policy implementation autonomy
separately and received responses against the scores (0, 0.20, 0.40.0.60, 0.80, 1 and 99). This scoring was
based upon the scale already developed by COBRA to analyze policy autonomy and whose survey tool was
used to conduct the quantitative part of this study. Now to assess the reliability of the items measuring
policy autonomy, Cronbach’s alpha was calculated and for this construct, o = .828 which also indicated that
the items measuring policy autonomy are reliable. Note that with two items, Cronbach's alpha may

underestimate the reliability (Eisinga, te Grotenhuis, and Pelzer 2013).

Reliability Statistics

Cronbach's Alpha
Based on
Standardized
Cronbach's Alpha Items N of Items

.828 .828 2

5.1.5.2 Control

The autonomy of public entities is linked to their control, which is measured through the mechanisms
and instruments used by the government to influence the decision-making competency of the agencies. In
this study control is measured through a large number of not necessarily related indicators, describing the
four types of control identified: ex ante, ex post, structural and informal.

Ex ante control is measured with the following items:
- Performance indicators (index variable): This variable indicates the documents in which goals
(performance indicators) of the organization are specified and whether these goals refer to measurable
targets.
- Agency evaluation: For evaluation of the agency, respondents were given five different options;
organization evaluates results, parent ministry evaluates results, third part by order of organization evaluates
results, third part by order of parent ministry evaluates results, others evaluate results. They were given the

choice to select more than one of the statements if valid. It was measured via calculating an additive index of
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all the nominal variables which were coded as 0=No, 1=Yes. The options given were, Our organization is
not subject to a regular audit, We do it ourselves, We contract other to do it, Yes , By another unit of the
executive government, By a court of audit linked to the parliament does it, By other actors commissions by

the oversight authorities.

In this study, ex post control is measured with the following items:
- Frequency of reporting to the parent ministry: This variable measures how frequently the agency
reports results and achieved goals (refer to measurable targets) to political or the administrative senior unit.
The frequency with which the agency reports to its ministry or division overseeing it is a measure of its ex
post control.
- Rewards and Sanctions: Another indicator of control in public organizations studied is the system of
rewards in case of good results or on achieving targets for the organization. Imposition of sanctions against
target shortfalls and awarding extra incentives for achieving goals and targets is considered to be a result-
oriented approach to control public agencies by the parent ministries or any overseeing governing body.
Agency Control through System of Rewards and Sanction is measured through nominal variables.

Reward is measured through four items and with a coding of 0= No, 1= Yes. The sub-
variables of reward are; wage increase reward: 0: no; 1: yes; resource allocation increase reward: O:
no; 1: yes; Autonomy increase reward: 0: no; 1: yes; other rewards: 0: no; 1: yes. Whereas the
nominal variables measuring sanctions are; wage decrease sanction: 0: no; 1: yes; resource allocation
reduction sanction: 0: no; 1: yes; autonomy reduction sanction: 0: no; 1: yes, restructuring or

abolishment sanction: 0: no; 1: yes; other sanction: 0: no; 1: yes

Structural control is measured with the following items:
1. Appointment of board members: The process and criteria to appoint members of executive bodies of
agencies is another factor that determines the degree of autonomy held and amount of political control

exerted over agencies through board members. It is a nominal variable measured through receiving
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responses against these options; 0: not applicable; 1: By the government or minister; 2: government after
consultation of the organization; 3: general council of the organization; 4: government after consultation of
interest groups; 5: By the parliament after nomination by minister or government; 6: By another actor
Given upon the question; In case your organization has a governing board, by whom or which actor is it

appointed (are the members appointed)?

2. Board composition (comprises of government and/or non-government members): The composition of the
governing board is another indicator of the nature of government and ministerial control over the agency
operating under them as an independent or attached department. Board composition is divided into two
categories; Government and non-government members. Each is measured via calculating an additive index
of the nominal variables, coded as 0=non-government member, 1=government member for all the different
options of either government or non-government members.

3. Agency heads evaluation: By whom or what actor is the performance of the agency head formally and
regularly evaluated with regards to the achievement of objectives set for him personally. The given options
included the government or minister, governing board of the organization, parliament (and its committees),
other source and no evaluation. It was measured via calculating an additive index of all the nominal
variables which were coded as 0=No, 1=Yes.

4. Accountability of agency head: The accountability of the agency head to the parent ministry or other
superior government authority is checked against various bases of accountability. The head may be
accountable for the agency results and goals achieved, accountable based on the general functioning of the
agency, in terms of financial accountability or legal and rule-based accountability. This ordinal variable was
measured by calculating an additive index of all its 5 categories for which we received responses against the
scores (00=no not at all; 0.25= To a small extent; 0.5; 0.75= To some extent; 1: to a very great extent/fully).
5. Appointment of Agency head: The process and criteria to appoint head of agencies is another factor that
effects the degree of autonomy held and amount of political control exerted over agencies through its
executive head. It is a nominal variable measured through receiving responses against these options; 0: not

applicable; 1: by governing board; 2: by government; 3: by government after consultation; 4: by general
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council; 5: by parliament; 6: by others, given upon the question; By whom or which actor is the CEO of the
organization appointed?

Informal control is measured with the following item:

- Frequency of informal contact between the agency and political head. It measures the no. of times the
senior management of an organization has an informal contact with the responsible political and/or
administrative superiors (minister/parent ministry).This ordinal variable was measured for the options given
by assigning the scores, 0= not relevant; 0.14 =never; 0.28 =less than once a year; 0.42= yearly; 0.56 =twice

a year; 0.70= trimestral; 0.84= monthly; 1= weekly

5.1.6 Independent variables

In our nine hypotheses, numerous independent variables are linked to autonomy and control. We
describe them shortly below.
Legal personality. Some agencies have their own legal personality/identity while others are part of their
parent ministry.
Agency task. We distinguish five generic types of agency task: policy formulation, regulation/scrutiny; other

public authority; general public services; business and industrial. (https://www.cost.eu/actions/IS0601)

Policy field. We used the UN’s COFOG-criteria to identify policy fields. These are: 1: general public
services; 2: defense; 3: public order; 4: economic affairs; 5: environment; 6: housing and community; 7:
health; 8: culture; 9: education; 10: social protection.

Agency year of set up. For the explanatory analysis, agency year of set-up was recoded into four categories,
ranging from 1929-1946, 1947-1979, 1980-1999 and 2000-2017. Agency year was recoded into four distinct
categories based on varied reform policies of different ruling political regimes. 1929-1946 was the pre-
inception period under united India, 1947-1979 was under the rule of a democratic government; 1980-1999
was a period of NPM movement and the process of agencification was the core policy framework which
occurred in response to the Structural Adjustment Program endorsed by the international financial

institutions (World Bank and International Monetary Fund) in 1980. Therefore, the creation of agencies
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during 1977-1999 is mainly attributed to the Structural Adjustment Program, signed by Pakistan, as a part of
the neo-liberal model of development; finally, 2000 onwards saw both democratic and military rulers.
Agency age. Here, two categories were formed: ranging 1-9 years for instances of young agency and 10
years and above for instances of old agency. This categorization was done to see the effect of no. of years of
inception on its autonomy.

Agency size was first measured through the number of full-time employees (FTE’s). This variable was
subsequently recoded into three categories i.e. 0-999 as small size of the agency, 1000-4999 as the medium
size of the agency and 5000 and above the as large size of the agency.

Agency size was subsequently measured through the size of the budget. The budget was also recoded into
three categories, 0-499 million referred to a small agency, 500 million - 999 million as a medium agency and
finally, 1 billion -188 billion as large agencies.

5.2 Statistical Methodology

To describe and explain the level of and variation in the perceived autonomy and control of federal

agencies under study the techniques used are as follows.

5.2.1 Quantitative data analysis techniques

For the purpose of quantitative data analysis (for both waves 1 and 2 of quantitative data collection),
Descriptive statistics like frequency distribution, cross-tabulation, and Spearman rho correlation are
performed. Frequency distributions show frequency of occurrence for each category of all the variables in
both old and new data sets. Cross-tabulations are used to summarize the relationship between two
categorical variables and are also known as contingency table (Bryman, 2008). Cross-tabulation showed the
number of times the occurrence of each category combination in the collected data set. Being dominantly
categorical variables, it seemed appropriate to employ cross-tabulation. In addition to that, the adoption of
total population method further justified the use of such descriptive tests on collected responses. Total

population sampling is a type of purposive sampling where the whole population of interest (i.e., a group
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whose members all share a given characteristic). Since for the survey conducted in this study, all the
organizations functioning under the federal government were sent the questionnaire, therefore the researcher
adopted a total population sampling technique. However, it is not mandatory that each organization
responds. As in this study out of a total of 438 federal agencies, 145 responded to the survey form.

However, multivariate analysis techniques are not used as a result of skewed distributions of the
data set as well as categorical independent variables. Variables of this study being dominantly
categorical make it appropriate to employ the method of cross-tabulation. Moreover, cross-tabulation
shows the possible number of times the occurrence of each category combination in the collected data
set. To assess the strength of the relationship among variables, the study also used Spearman Rho
Correlation. Since many study variables were of the nominal or ordinal level of measurement, this also
renders non-parametric tests appropriate for data analysis.

Table 5.3 below summarizes the descriptive statistics for the dependent and independent variables.

Table 5. 3 Mean of Study Variables

Descriptive Statistics N Minimum Maximum Mean St. deviation ~ Mode
Strategic HRM autonomy 145 .00 1.00 4856 .29913
Operational HRM autonomy 145 .00 1.00 4238 .26276
Financial Autonomy 144 .00 1.00 .2612 .25597
Policy autonomy 144 .00 1.00 .7326 .22681
Agency Head Accountability 140 .00 1.00 .5554 .23396
Agency Evaluation 145 .00 1.00 .3255 .13322
Performance Indicators 144 .00 .88 .2500 .16692
Governing board appointment? 145 .00 6.00 1.22 1.244 1
Agency head appointment 145 .00 6.00 2.32 1.088 2
Reporting Frequency 145 .00 1.00 7241 .25720
Governing Board 145 .00 1.00 .70 458
Formal Contact 142 .00 1.00 .7569 .25316

2 Governing board appointment is measured as a nominal variable, which is scaled as; 0: not applicablel: government; 2: government after
consultation of the organization; 3: general council of the organization; 4: government after consultation of interest groups; 5: parliament; 6:

other.



103

Informal Contact 141 .00 1.00 7465 .30854
Government Board Composition® 144 .00 1.00 4826 .38961
Non-Government Board Composition 144 .00 .63 1727 .14708

Qualitative analyses

This study additionally adopts qualitative research — focusing on the same variables as the
quantitative analyses — as an addition to the survey.

The rationale behind using both quantitative and qualitative techniques is that both, when used in
combination, provide a richer, more detailed and complete analysis of a research object (Green, Caracelli, &
Graham, 1989, Tashakkori & Teddlie, 1998). Combining quantitative and qualitative research deepens our
understanding of phenomena through triangulation. The researcher believes that semi-structured in-depth
interviews complement the data collected earlier and provide a more comprehensive picture, while
addressing the research gquestions based on what and how situations (Bryman, 1988, 1992). Another factor
that renders a mixed method approach promising is that it could further provide a more interpretive meaning
to the statistical findings generated in the initial phase of quantitative data collection. Besides, personalized
opinions of agency and ministry personnel also provide an elaborated meaning to all the variables under
analysis as well their relationships.

5.2.2 Qualitative data collection and analysis methodology

The data collected in the qualitative part of this study aim to build upon the results of the quantitative
survey. The prime focus of in-depth interviews is to probe deeper into the perceived practices of public
agencies pertaining to their autonomy and degree of control exerted upon them by the overseeing senior
government authorities. Additionally, the interviews investigate how contextual factors affect the managerial

autonomy and control of these federal bodies. Respondents explain autonomy and control in reference to

3 Whereas, Government and non-government board composition are measured by taking additive index of the nominal variables for
each category measured against the scales;0=No;1;Yes. No refers to non-government member, while Yes means a government member.

Moreover, these variables are also measured in percentages and frequencies as shown in Table 7.23
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their specific experiences in Pakistani public administration. Therefore, additional contextual information
was obtained by conducting in-depth interviews of both agency and ministry personnel.

However, the researcher in this study did not probe about the role of agency task, its budget-size and
age in the interviews because these variables were already disclosed through the survey questionnaire and
already verified by the researcher from secondary sources as mentioned earlier in sec. 5.1.4.Moreover,
considering the culture of research within the public sector organizations in Pakistan, which is not very
conducive towards data collection, the researcher during interviews could not cover each and every question

listed in her interview guide owed to this limitation.

Also, chapter 6 specifically narrates the Pakistani context as it presented itself historically after its
inception in 1947. Different factors arose with time which kept on changing the structure of public sector
governance in Pakistan. The administration of state institutions in Pakistan has always presented a blend of
bureaucracy inspired by its colonial values and politically designed agenda. The previous two democratic
governments and the military regime under President Pervaiz Musharraf were engaged in creating state
agencies primarily for self-glorification and to exercise power. Such elements acted as a hindrance in the
way of productive governance within structurally disaggregated agencies resulting in deficient public service
delivery. Therefore, another purpose served by the second phase of data collection is to disclose some of the
most prominent actors and factors perceived to affect the dynamics of agencification and the relationship

between the principal (ministry) and the agent (agency).

5.2.3 Type of respondents/type of agencies/criteria of agency selection

The interview respondents are senior public officials or governing board members of federal agencies.
Semi-structured interviews of 30 senior management personnel of 16 agencies out of the 145 surveyed in the
first phase of data collection were conducted (for a detailed data on all interview respondents, relevant
organizations and ministries please refer to Appendices A and B). These agencies were chosen by the

researcher based on the criteria of selecting two agencies from each legal type of agency structures,
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categorized according to the COBRA survey as per the classifications developed by COST CRIPO (type 0-
type 4). Type 0 agencies are labeled as units of the government; Type 1 as without legal independence but
some autonomy (Semi-autonomous agencies); Type 2 is labeled as legally independent organizations (based
on statutes) with managerial autonomy, either based on public law or private law; Type 3 is referred to not-
for-profit organizations while Type 4 are categorized as private law based corporations such as registered
companies and corporations.

Two respondents holding different hierarchical positions in agencies categorized as autonomous
bodies, semi-autonomous, attached departments, not-for-profit and private- law based corporations each
were interviewed. The reason for making the legal type as the selection basis is that since the independent
variable; legal type of agency is strongly correlated to all the dimensions of autonomy, it can be justified to
make it the criteria to choose agencies to conduct interviews from. Since the total population of federal
agencies and every organization which was surveyed upon belonged to either of the legal type categories
spelt out by COST-CRIPO, therefore perception of each legal type of agency respondent could present a
thorough, comprehensive and reliable depiction of the real state of governance in our state agencies as
experienced by those working in them or monitoring and regulating them as ministry representatives. The
response of both respondents from each agency is combined to present an overall perception of de facto
autonomy and control. Whereas, expert interviews of senior bureaucracy; secretary and joint secretary,
serving within the line ministries, under whom the agencies are working is also conducted, to supplement the
views of agency officials.

Subsequently, nine semi-structured in-depth interviews (Please refer to the interview guide in
Appendix E) were also conducted from the secretary and joint secretaries of those ministries and cabinet
division under whom the agencies were operating (For a detailed data on all interview respondents, relevant
organizations and ministries please refer to Appendices A and B). The insight provided by federal ministry
officials generally validated the perceptions of agency employees. The researcher aimed to select two or
multiple respondents from the same agency or ministry who would give a variety of opinions, to acquire a

broader and realistic picture of autonomy and control of agencies. Considering the total number of
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interviews conducted with the agency and federal ministry personnel, and the amount of data gathered
through them, it was decided to employ one of the Computer Assisted Qualitative Data Analysis Software
(CAQDAS) known as NVivo commonly used by researchers and scholars. NVivo is software developed
specially to manage and present qualitative data in a concise and efficient manner.

A total number of 39 interviews were conducted within a period of three months, starting off
from 9™ August 2018 till the last interview which was taken on 5th November 2018. These interviews
were digitally recorded by the researcher on her cell phone application, which is the most convenient
digital recording method. However, at the beginning of every interview, the researcher informed each
respondent about her intention to record it both digitally and by taking notes manually and in English,
which happened after the approval of the interviewee (with the exception of two respondents who
indicated their apprehension to avoid any media exposure). The researcher had to rely on memos and
manually taken notes. Each interview was transcribed (written in the English language for analysis
purpose) right after it was audio recorded to progress in an organized fashion. Most of the interviews
were conducted bilingually in both English and Urdu (the official language of Pakistan). The
interviews were cautiously translated from Urdu to English by the researcher. Later on with the
completion of all the transcriptions, the next step was to import them into the NVivo software
template. Some of the interviews were directly transcribed within NVivo, which not only saved time
but also made the researcher retrieve and access the recorded data more efficiently. This method of
transcribing directly into NVivo enabled the researcher to listen to important verbal data repeatedly
which sometimes might get ignored when transcribed traditionally in word files. The researcher also
took notes in memos keeping in mind the important study variables and prominent opinions and
themes that kept on recurring frequently. Once each interview was transcribed it was coded by
developing Nodes in NVivo. Therefore, the interviews were thoroughly analyzed using NVivo
software. Child nodes were created under level one codes where and when required, thus, to see
emerging themes and patterns. Although an initial list of codes (First level coding) was generated by

the researcher based on the conceptual framework, extracted from the theoretical constructs which
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formed the basis of the interview guide. The interview guide projected the main study variables which were
extracted from the conceptual framework of this study. However, as the process of creating nodes progressed
the researcher kept on detecting new emerging issues and themes which lied outside the domain of the main
issues and ideas introduced by the researcher on the basis of the interview guide and its themes. This kept on
adding to the list of codes developed initially on the basis of the initial concepts and themes as more
interviews were transcribed and coded. Second level coding was done by grouping similar codes and placed
them under a broader theme that encompassed first level codes. Detailed codes and sub-codes are outlined in
Appendix F.

The qualitative technique of in-depth semi-structured interviews was conducted to supplement the
quantitatively generated data. This has provided a deeper insight into the study and integrated results.
Criteria for selection of interviewees were to have two respondents, conveniently selected from each legal
type of agency. However, to maintain confidentiality and authentic response, the identity of the respondent is
not disclosed. Apart from agency personnel, other stakeholders, such as the senior ministry officials; mostly
bureaucrats, civil or military bureaucrats (serving or retired) were also interviewed.

Thus, it is believed that the research questions can be addressed more comprehensively and provide
better insight to perceived autonomy, control, and other agency dynamics when data is not just gathered in
numerical form but is complemented with text data as well. Both data collection methods were implemented

sequentially.

Table 5. 4 Profile of Respondents/Organizations Interviewed

Respondents affiliation Legal Type Organization Ministry
Commissionerate Attached department CCAR SAFFRON
Deputy Commissioner Attached department CCAR SAFFRON
Director HR Company (private law) LESCO Water & Power
Chief Executive Company (private law) LESCO Water & Power
Marketing Head Company (private law) NIT Finance
Head of Finance Company (private law) NIT Finance

Senior Vice President Autonomous body NBP Finance



Executive Vice President Autonomous body

Director General
Dean

Executive Director
General Manager
Vice Chancellor
Registrar

Member

Member

DG

Ex-DG

Senior Officer
Professor

Director HR
Director Admin & PR
DG

GM sales

Deputy MD
Manager

Rector

DG HR

DG Admn

DG Finance

Joint Secretary
Secretary

Joint Secretary
Additional Secretary
Secretary

Joint Secretary
Joint Secretary
Joint Secretary

Secretary

Autonomous body
Autonomous body
Autonomous body
Autonomous body
Chartered PSI
Chartered PSI

AB (not-for-profit)
AB (not-for-profit)
Attached department
Attached department
Attached department
Semi-autonomous
Semi-autonomous
Semi-autonomous
Wing of AB

Public Ltd. company
Public Ltd. Company
AB (Private Law)
Autonomous body
Autonomous body
Autonomous body
Autonomous body
Ministry

Ministry

Ministry

Ministry

Ministry

Ministry

Ministry

Ministry

NBP
NSPP
NSPP

PIM

PIM
PIFD
PIFD
PGGA
PGGA

Postal Services
Postal Services
Postal Services
PSC
SMEDA
SMEDA
SMW
SNGPL
SNGPL
TCP
VU
WAPDA
WAPDA
WAPDA
Commerce
Commerce
Food and Health
Cabinet Division

IT&T

IT&T
Industries & Prodn.
SAFFRON
SAFFRON
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Finance

Establishment
Establishment

Industries & Production
Industries & Production
Commerce

Commerce

Federal Education &PT
Federal Education &PT
Communications
Communications
Communications

Federal Education &PT
Industries and Production
Industries and Production
Establishment

Petroleum & Natural Resources
Petroleum & Natural Resources
Industries and Production
IT&T

Water & Power

Water & Power

Water & Power
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5.3 Concluding Reflections

To sum up the discussion on the research methodology and the strengths and limitations of the research
approach employed for the mixed method sequential explanatory design of this study, it can be stated that in
case of the quantitative survey, use of an established survey instrument to conduct an empirical study in a
new context required certain changes in the terminology and phrasing of questions as per the Pakistani
cultural and institutional context. The use of a questionnaire comprising of established items made it easier
on the researcher to collect and analyze data collected. Some of the problems the researcher faced in the first
phase of data collection were delayed response from the respondent with whom the questionnaire was
shared. Secondly, some questionnaires were not timely received. This might be caused by the relaxed
attitude (research culture in public sector of Pakistan) of some of the respondents as they might not
personally have known the answers to the inquired items and did not want to make an effort to check for
it/them from other relevant personnel /questions.

Further, the culture of frequent meetings held daily at senior management levels within our public
sector organizations was another factor contributing to a delayed response.

In the second phase of data collection, the researcher encountered certain problems and issues of
accessibility. She had to use her personal contacts to take appointments from relevant senior administrators,
bureaucrats and political representatives working in various ministries and public agencies Even in case of
appointments taken prior to the scheduled date of interview some of the agency and ministerial officials at
the time of interview said that they were engaged in some other official assignment or task and suggested the
researcher either to take an appointment for some other day or to speak to any other available alternate

official whom they considered to have relevant information pertaining to the topic under study.
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6 Setting the Scene: Contextual Features of Pakistan and Agency Reforms

This chapter begins with a discussion of relevant contextual features of Pakistan’s agency governance. It
addresses the second theoretical research question: ‘Which contextual factors are likely to affect the steering,
control, and autonomy of agencies in Pakistan?’

Before presenting the empirical findings of this study on agencification in Pakistan, it is important to
provide an introduction to those factors that exist in the politico-administrative and socio-cultural
environment of Pakistan and are likely to influence the autonomy and control of its federal agencies. Later,
this chapter presents the governance structure of Pakistan, elaborating on the key actors of the agency
network: the military, bureaucracy and political agents. The development of civil, military and other state
institutions is also tracked through history, right after the end of the colonial period in 1947. Its colonial
legacy lingers on till today, shadowing the entire state structure and its political institutions. The latter part of
this chapter then presents the relationship between its civilian and military bureaucracy in a complex
political environment.

Over the last seven decades, Pakistan’s societal, cultural and institutional structures have influenced its
political systems continuously. A historical analysis of Pakistan’s dominant state institutions reveals the
effect on its system of governance, specifically in the wake of its colonial, social, cultural and political
traditions. The frequent change and takeover of ruling power agents between the civil and military
dictatorship is another subject of discussion in this chapter. It also talks about how some external factors and
forces sitting across the borders of the country play a dominant role in framing the governance model of
Pakistan. This was in reaction to the neoliberal model of development introduced in the west and followed
by the eastern countries. The Structural Adjustment Program endorsed by supranational financial
organizations like the International Monetary Fund and World Bank is one of the offshoots of the neoliberal
development model. The cultural diversity of Pakistan based on its regional and ethnic clans are also key
determinants of its political power structure. These sociocultural features therefore evidently formulate the

dynamics of its governance.
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6.1 Governance in Pakistan: The State Structure

Pakistan's independence is an aftermath of a democratic and constitutional struggle. The country
has experienced both democratic as well as military forms of government, whereby one system
replaced the other in an intermittent way. However, after frequent shuffling, the country is eventually being
run in a democratic manner. Pakistan currently has a parliamentary system of governance. The constitution
of the Islamic Republic of Pakistan adopted in 1985 provides for a federal parliamentary system with a
president as head of state and a popularly elected prime minister, as head of government. The Prime Minister
is assisted by his cabinet of ministers®. Pakistan is the second largest country of South Asia, having a
population of about 220 million. It is constitutionally a federal state divided into four provinces and
Islamabad Capital Territory. Gilgit Baltistan and FATA (Federally Administered Tribal Areas) have their
respective governments, who enjoy financial and administrative autonomy, particularly after the 18th
Amendment. Currently, there are a total of 25 ministries prevalent under the federal cabinet. The total
number and form of these ministries keeps on varying with changing political regimes. Sometimes the
composition and nature of the task of certain ministries are either narrowed down or merged with another
ministry which assumes related functions. Every ministry is headed by a federal minister and has one or
more divisions under it. The divisions are headed by a secretary who belongs to the career civil services.
Each ministry has a central secretariat, attached departments, subordinate offices of the division/s and

autonomous or semi-autonomous bodies.

4 (http://countrystudies.us/pakistan)
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Pakistan’s Government Structure

Federal Government

l
“ e Assembly

Minister/Divisions — PM Secretariat

Cabinet Division

Establishment
Division

Figure 5. 1 The Structure of Federal Government of Pakistan

6.2 The Organization of Federal Government in Pakistan

The Rules of Business-1973 define the function of ministries, ministers and secretaries and the

methodology of conducting the administrative and other businesses of the Federal Government.

Central Secretariat

For the proper functioning of the Federal Government and administering the subjects falling
within the jurisdiction of the federation, there are ministries, divisions, attached departments,
subordinate offices, autonomous and semiautonomous bodies. The detail is as under:

Ministry

A ministry is a division or group of divisions constituted into a ministry or it may comprise one

or more divisions for the conduct of a business of Federal Government in a specified sphere as
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declared by the Government. Each ministry is headed by a Cabinet Minister and a Secretary is the
administrative in-charge of the ministry.

Division

It also performs functions like Ministry to formulate policies and to ensure their implementation. It is
headed by a Minister for State and administrative in-charge is Secretary or Additional Secretary.

Attached Department

An attached department in the Federal Government has a direct relationship with the Ministry or
Division. These departments’ aid the Ministry in the formulation and execution of the policies, and they are
under the control of Ministry or Division.

Subordinate Offices

Each attached department has many subordinate offices, which are known as “field offices”. They are
under the attached department and perform specific duties. They are responsible for the execution of all the
field activities of the attached departments. They are headed by an administrator or Director.

Autonomous/Semi-Autonomous Bodies

Certain Ministries or Divisions have several autonomous, semi-autonomous bodies representing the
trend of decentralization for arriving at speedy decisions. The main sectors, under which these bodies are
working, are Finance, Education and Banking (A Study on the Civil Service Structure, Civil Servants

Training and an Overview of National Commission of Government Reforms in Pakistan. (Imtiaz, 2013)

6.3 The Bureaucracy: Its Past and Present

Pakistan inherited a well- structured and established system of bureaucracy at the time of its
independence. In the post-colonial era, the Pakistani bureaucracy was resilient enough to formulate as well
as implement policies. This was one of its significant competencies. It was also substantially independent
from the political jurisdiction. However, after a period of seven decades, it is evident how the capacity and

impact of the bureaucracy has weakened, causing increasing incoherence between policy formulation and
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execution, which creates a lot of criticism and dispute within our public sector institutions and
ultimately effects their governance. This is one of the key issues addressed in this study. Wilder (2009)
argued that over the course of the past six decades, the so-called steel frame of the civil service that
Pakistan inherited from colonial India has become decidedly rusty (pp. 19).The concept of ‘steel
frame’ refers to the Indian Civil Services and was coined by Llyod George at a time when the whole
structure of the undivided Indian government and its administration relied upon it. The structure of the
Indian Administrative Service (1AS) was an offshoot of the British India Civil Service, the ICS, which
administered the country as a colonial possession from 1858 until 1947 through the district-officer
system. Later, with the inception of Pakistan, the Indian Civil Service was divided between Pakistan
and India. Although today both countries have distinctly organized civil services the foundation of
both rests upon the old system of ICS.

To be able to understand the current condition and status of bureaucracy in Pakistan today, we
need to provide details of how this institution progressed or passed through its various phases with

changing political rule over the period of seven decades.

6.3.1 Has bureaucracy been politicized?

Since its inception, Pakistan’s socio-economic situation has been in a chaotic situation. This is
attributed to multiple reasons, of which the most evident are political instability, rising corruption and
prolonged military rules (Aslam & Baloch, 2012).

During the period of 1947-1971, the civil bureaucrats in Pakistan, mainly the elite Civil Service
of Pakistan (CSP), were the major players of policymaking and could take and implement decisions
without any major interference or influence from the political agents. They had complete autonomy
over selection, training, and promotions of civil servants. The political power and legitimacy of the
civil servants were tremendously affected at the time of the collapse of the army rule under General
Ayub Khan in 1969. The military leadership was equally affected as a result of the army’s rule and the

bureaucratic institution was weakened and defamed after Zulfigar Ali Bhutto took over as the Prime
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Minister of Pakistan in 1971. The power of the Civil Service of Pakistan (CSP) was further curtailed when in
1973 part of the administrative reforms were purposely designed to enhance political influence and control
over the bureaucrats. Bhutto’s government eliminated the clause in the 1973 constitution that provided
protection to the civil servants, who were consequently left totally dependent on the elected politicians for
their postings, promotions, and transfers. Rather this constitutional insecurity led to the politicization of the
civil services. His aim was to make the bureaucratic institution completely docile and subservient to the
elected politicians, the civil servants became slaves to their political masters, who had the discretion to place
them wherever they wished to; thus to serve their own interests. In 1974 about one hundred senior civil
servants were appointed through political patronage and they were found to be close allies of Bhutto’s
ministers. Civil servants attained positions based on political affiliations rather than on merit structure
(Soomro et al., 2014).

Such an unstable system of governance also curtailed the authority and legitimacy of the bureaucracy.
“This process accelerated in the Bhutto period with the removal of constitutional safeguards in relation to
remuneration and conditions of service under the administrative reforms introduced in 1973 (Cheema &
Sayeed, 2004).

Later on, in the reign of President Zia in late 1970’s the bureaucratic structure was reorganized and
serving military officers were appointed in civil service and public sector organizations (Nadvi & Robinson,
2004). Bureaucracy became highly politicized, whereby; appointments, transfers, and promotions were
based on political considerations. “Even in the very early days of Pakistan‘s independence, the civil servants

started receiving political pressures for favors.” (Igbal, 2014).

6.3.2 Why bureaucracy got militarized

Jinnah, et al (1965) stated that since the inception of Pakistan, the Military is an institution which has
governed the country after taking over from a civilian government on four different instances. It plays a
dominant role in the mainstream politics of the country. During the 1960s, General Ayub Khan and General

Yahya Khan’s military government lead the country, whereas, in the late 1970s and 1980s General Zia-ul-
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Haq governed the nation. The period from 1999- 2008 was under the rule of General Pervez
Musharraf. Therefore, it is evident that Pakistan has been under the rule of either a military
government or either a civilian government (which works under the influence of the military
leadership) for almost half of the time of its existence.

In 1977, when General Zia-ul-Haque took over Bhutto’s government, this was the beginning of a
militarization of bureaucracy. Although he had reversed some of Bhutto’s administrative decisions, he
still did not intend to reduce the political influence over the bureaucracy. One evident result of his
policy decisions was the increase in militarization of bureaucracy. He offered high positions to military
officers in the civilian bureaucracy. It became a regular practice of his regime since he had sanctioned
a quota of 10% for retired military officers in the civil bureaucratic institutions. His intention behind
this policy was to ensure the presence of loyal (to politicians) civil servants within key bureaucratic
institutions.

Later on, at the time of President Musharaf’s rule (1999-2008), most of the major civil service
organizations were headed by retired military officers. They were recruited through the Federal Public
Service Commission and placed on senior positions of various civil service institutions. This created a
lot of resentment amongst the civil servants as their promotions were withheld because of military

appointees (Wilder, 2009).

Up until 2017, the country looked towards the military for major policy issues. It had control
over all the state institutions while exerting influence over their policy decisions (Wilder, 2009). The
military today is better equipped and organized as an institution in comparison to the civil bureaucracy,
which is moving towards an institutional decline. However, with the exception of the democratically
elected government of Pakistan Tehreek-e—Insaaf (PTI) in August 2019 under the leadership of prime
minister, Imran Khan, efforts are underway to introduce reforms within the civil service, and other
government institutions, such as the police, courts, economic reforms, etc.

In the initial few decades of its existence, the Pakistani bureaucracy was capable and to address

the problems of its people it took decisions in their favor. This is usually attributed to the fact that the
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newly created state had inherited a staunch (iron steel) bureaucracy from its colonial British rulers. This
transfer of the British bureaucratic values was accompanied by a similar attitude and mindset of the original
ruling elites. It was a major cause of their alienation from the public and their needs. Therefore, in later
years, the politics of interest made the administrative machinery highly ineffective. Persistent interference
from the governing regime also corroded civilian institutions and had a detrimental effect (Kalia, 2013).

However, another perspective on the current status of the bureaucratic machinery of Pakistan states
that the Pakistan Civil Service structure still upholds its traditional state of pride and dignity, and therefore
has maintained its status of a steel framed structure (Soomro et al., 2014). After a long period of almost
seven decades, the Pakistani civil bureaucracy still remains a dominant class, prominently serving as
administrative heads. Despite their ruling status they are neither receptive to public demands nor held
accountable for their actions. This ruling class does assume their duty but is said does not bother to serve the
public (Kalia, 2013).

Today, the masses in Pakistan perceive 2.4 million civil servants to be unresponsive and corrupt. They
also believe that the public sector processes and procedures are very cumbersome, inconvenient, and time-
consuming and tend to exploit the public at the time of delivering services. (ICG, 2010). Various reform
measures have been taken to counter the ills of Pakistani Bureaucracy since they are the implementers of
policies determined by the political heads.

In conclusion to our analysis of Pakistan’s bureaucracy, it has been observed that at the time of
independence bureaucracy was a well- established and strong institution, as inherited from British India. It
continued to be a dominant and a professional entity for many years, but gradually, with passing years and
changing political regimes, it experienced varied reputations and political relationships. It often collided with
the military regimes and interfered in the political process. Currently, it is involved in corrupt practices and
has developed a reputation of an inefficient institution.

Moreover, successive military and civilian governments’ reigns have led to inconsistent and disjointed
policy framing. Discontinuity of a specific type of political system resulted in failures in the policy

implementation process. Specifically, during the 1990s, this was a period of frequent changes in political



governments which resulted in a total setback to policies framed and implemented. Whatever
economic, industrial and social policies that were framed by an existing government were discontinued
and left in limbo by the succeeding political government (Aslam & Baloch, 2012).

According to different public perceptions revealed through panel discussions on the media and
public opinion polls, the civil servants in Pakistan generally have a negative image. Moreover, the
ministries, divisions, departments, corporations’ commissions and agencies operating at different
levels of the government are not equally perceived to be very efficient causing dissatisfaction amongst
the public being served. On the other hand, the civil service officers’ claim of being treated in an unfair
way by their political heads and are not even contented with their remuneration packages. VVarious
empirical studies conducted so far to assess the current state of frustrated civil society actors and
demotivated bureaucracy is attributed to structural and procedural fallacies of the overall system of

governance in Pakistan (Husain, 2007).

6.4 Political Institutions of Pakistan: Civilian vs Military

The political scene in Pakistan has always elicited itself in two situations: extreme instability and
recurring army intrusion. This has created on-going tension between the elected and the non-elected
arms of the state. Political instability has resulted in creating a weak legal environment as well as
rampant corruption within and across public sector entities. It is generally understood that the law
enforcement agencies in Pakistan are the most corrupt public entities in terms of frequency and the
number of corruption cases. Rather the anti-corruption departments are considered to be the most
corrupt. NAB is one such bureau whose management holds the repute of being involved in corrupt
activities themselves. In 2015, 22 officers of the Bureau were dismissed from their service after found
to be involved in corrupt practices (Corruption complaint filed against two NAB officials, 2016). Some
other government departments in Pakistan, known to be part of corrupt activities are taxation
departments, state-owned banks, and development finance institutions, power sector utilities and civil

works departments (Aslam & Baloch, 2012). Nadvi & Robinson, (2004) stated that, “The political
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landscape in Pakistan has been marked by the growing significance of several political forces in recent years
that mark a break from the political dominance of discredited parties and the limitations of civil society
activism.”

Gazdar & Ali (2010) stated that the political system of Pakistan is notorious for frequent constitutional
amendments and collapse of its political order. Its political institutions are also perceived to be
unsustainable, having discontinuous processes, related to the roles of the military and the elite bureaucracy.
Even when a democratic government rules it still operates under the influential dictates of the top military
elites and a limited group of political favorites’ and ministers.

The civilian governments have always been manipulated by the military leadership beyond its
constitutional role even in those times when the country was under the rule of a civilian government. The
military leadership has in many instances played the role of a mediator or negotiator to settle political rifts
between the governing party and other political actors. The “Commonly perceived reason for military
intervention is its weak and unstable political institutions, where corruption is on the increase. The
emergence of cold war politics facilitated military takeovers in the past.” (Islam, 2001). “The military also
has economic interests in Pakistan which it seeks to protect. According to one analyst, the growth of the
military’s business interests encourages the top echelons of the armed forces to support “policymaking
environments” that will “multiply their economic opportunities” and such actions are “both the cause and

effect of a feudal, authoritarian, non-democratic political system” (Siddiga, 2007).

6.5 Politico-Administrative Features of Pakistan: Appointments

One key factor in Pakistan’s administration is corruption and political appointments. According to a
national survey conducted in 25 public sector organizations (government departments) in Pakistan by the
Free and Fair Election Network (Fafen), a non-governmental organization, 64% of Pakistanis believe that a

considerable level of corruption prevails in government departments. The survey randomly selected and



interviewed 6,030 respondents from 603 locations in the country.®> According to Transparency
International, the perceived public sector corruption score in Pakistan jumped from 28 to 30 over a
period of two years (2013-2015). In terms of implementation, the NAB witnessed a 34.11% increase in
the number of complaints between the two years of Government from 17,106 complaints in 2013-2014
to 22,941 complaints in 2014-2015. However, in the year 2016, as per The Transparency International
(TI), Pakistan was the only country among the five South Asian Association of Regional Cooperation
(SAARC) countries that improved its Corruption Perceptions Index (CPI) score. The Chairman of
Transparency International Pakistan, Mr. Sohail Muzaffar commented that, “The CPI score for
Pakistan had again increased by one point to 30, and the country’s rank had improved by three, and
that Pakistan should have performed better, which can be achieved by having on-ground measures for
the implementation of zero tolerance to corruption,”®

Public agencies in Pakistan are highly vulnerable to the central bureaucracy and polity of the
country. This situation varies between agencies, as it depends upon the policy sector the agency
belongs to. Certain agency functions are prone to political interference, owed to its significance in the
eyes of the politicians, who consider these entities as breeding grounds to seek extra monetary benefits
and authority, power and prestige. The agencies functioning as regulatory bodies, such as Oil and Gas
regulatory authority (OGRA) and National Electric Power Regulatory Authority (NEPRA) in the
energy sector, portray such a situation as exemplified by their policy decisions which are often inclined
towards the vested interests of certain powerful political heads, (Rizwan &Jadoon, 2010). To add
further, while the researcher was writing the content of this chapter, the prime minister of Pakistan,
against the wishes and consent of the regulatory bodies (functioning as autonomous bodies) placed five

crucial regulatory bodies directly under their respective line ministries.
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°> These respondents were questioned about various governments departments which included health, education, Wapda,
Sui Gas, police, Courts, revenue, Election Commission of Pakistan, irrigation, Benazir Income Support of Pakistan (BISP), Nadra,

municipality, railways, PIA and Income Tax department (Junaidi, I. (2016, May 07). 64% Pakistanis believe corruption is rife in

govt offices, says survey. Dawn, pp.Pakistan. Retrieved from https://www.dawn.com.
& APP (2016, January27). Dawn, Pakistan. Retrieved from https://www.dawn.com
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Reform agents in Pakistan believe that the benefits of the devolved public institutions can only bring
any commendable improvement within their operations and performance when bureaucratic actions are
insulated from political intervention. One of the major causes of maladministration and bad governance is
the constant ministerial involvement in day to day operations of the agencies. Bureaucracy believes political
interference in administrative processes to be a major cause of its inefficiency (Khan, 2002). It is expected
that in countries that have a democratic system of governance, the elected political agents (ministers in our
country) are constrained by the dictates of their political constituents (parties) and its related interests. The
ministers are held accountable and answerable for the agency outcomes and not the bureaucracy. In a
country like Pakistan, the main issue always lies in the relationship between the civil servants and the
politicians, whom they always try to please (Neutrality, 2010).

Although the responsibility to select and appoint heads and key posts of Public Sector Organizations’
specifically of the autonomous, semiautonomous bodies, corporations and regulatory authorities at the
federal level rests with a Federal Commission which was formed as per the orders of the supreme judiciary
body of Pakistan, the supreme court. The commission outlined certain pre-requisites for appointments of key
personnel in these entities. Despite such a legal and formal system of recruitment, 22 Statuary Bodies and 22
public sector companies had still vacant leadership positions till the end of the year 2014. This was disclosed

after a report compiled by the Attorney General of Pakistan (AGP) in December 2014’

6.6 Regional and Ethnic Features

Another prominent feature of Pakistan’s social and cultural face is its regional and ethnic reality.
Ethnicity refers to groups of individuals who have common cultural, linguistic, religious characteristics and
values. It is a country of great cultural diversity within and across its provincial borders. These ethnic groups
often affect social, cultural and political aspects of the country. Sindhis, Punjabis, Baloch, or Pakhtuns are

the major clans residing in the country. These clans have quite an evident impact on the polity of the

7 (http://www.pildat.org/Publications/publication/QualityofGovernance/ScoreCardonQualityofGovernance-
SecondYearoftheFederalGovernment_2014-2015.)



country. Every political party in Pakistan belongs to or is associated with a specific regional locality
(rural or urban). Moreover, the head of these political parties is actually a representative of his/her own
ethnic group, with whom they have their loyalties and merely work for their own regional interests
rather than national welfare. Moreover, the party in power tries to provide maximum benefit to its own
ethnic-based party and cannot take any policy decisions which are not seconded by its own party
lawmakers. Therefore, this blend of ethnic, linguistic and regional grouping acts as a major hurdle in
the way of effective reform policy formulation and implementation.

For instance, the controversial issue to build Kalabagh dam® has always been exploited by the
regional political agents, who create hurdles in the implementation of any such policy despite the
availability of resources®. According to Akhtar (2013), the historical and social factors in Pakistan
have shaped the interaction between religion-ethnicity and politics. Since Pakistan is a multi-ethnic
state, it can be conveniently stated that the government machinery runs under the dictates of powerful
ethnic political agents (Neutrality, 2010). Most of the political parties have their own distinct regional
identity. Party leaders are usually heads of some ethnic group who compromise their national interests

in the favor of the interest and welfare of their own regions.

6.7 Public Sector Reform initiatives in Pakistan

Right from the time of its inception, public sector institutions in Pakistan have been undergoing
restructuring and reforms and have adopted various reform measures to achieve multiple objectives
determined under successive ruling political parties as well as military-led governments. All these
reform efforts aimed to create a more responsive, transparent, efficient and affordable public sector so

as to improve the quality of services and strengthen the national economy (Igbal, 2014).

8 The Kalabagh Dam is a proposed hydroelectric dam on the Indus River at Kalabagh in the Mianwali District, Punjab,
Pakistan, which has been intensely debated along ethnic and regional lines for over 40 years.

® www.pakistantoday.com.pk » Editor's Mail
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Pakistan is a developing country that relies on international financial aid and is also required to meet
the conditions including prescribed public sector reform strategies as determined by its donor organizations.
The reform initiatives taken by the government in 2001, under the military leadership of General Musharaf,
were mainly in reaction to the part of its Poverty Reduction Program (PRP) which was an offshoot of the
Poverty Reduction Strategy Paper (PRSP), created as part of an agreement between the Government and
International Financial Institutions (IFIs). The donor countries and organizations put forward certain
conditionality’s that demanded and stressed upon introducing structural, financial and governance reforms as
a prerequisite to the provision of financial aid to the country. The political and administrative leadership of
public sector organizations was expected to adopt reform measures in order to achieve the objectives of
efficiency, effectiveness, responsiveness, and transparency. Since the typical bureaucratic structure of the
public sector was turning into inefficient, corrupt, monopolistic, unmanageable white elephants, which were
no more readily accessible to the public, NPM-oriented reform practices, were considered to be the panacea
to the ills of the traditional public organization (Haque, 2004).

Despite the fact that various administrative reform measures were adopted by the government of
Pakistan to rectify its public sector organizations structurally as well as procedurally, the common man still
does not expect public servants to be competent enough to deliver services to them as desired. These public
officers are considered to be unresponsive and notoriously involved in corrupt practices (ICG, 2010).
According to the world competitiveness report of 2012-13, Pakistan is ranked at the 124" place out of a total
of 144 countries assessed. This low ranking is attributed to the inefficient, incompetent and corrupt culture in
these public organizations (Igbal, 2014).

Although reform efforts have been undertaken on a continuous basis, little empirical evidence exists
that assesses their effects. In the last six decades, more than twenty studies were carried out and reported by
different committees and commissions formed to assess administrative reform policies in Pakistan (Wilder,
2009). However, minimal effort was undertaken to apply improvements and suggestions proposed after such
studies (Ishrat et al., 2008). The primary reason for this attitude was frequent switchovers between political

or military regimes. Another prominent cause was incomplete tenures of elected governments. The last



government led by President Asif Ali Zardari was the sole elected government which successfully

completed its term.

6.8 Agency Reforms in Pakistan: Four Phases

In Pakistan, public sector organizations were structurally disaggregated into autonomous and
semi-autonomous entities and created as attached departments in the initial years of its independence.
These attached departments are under direct control of its respective ministry or division it is
associated with (each ministry is comprised of single or multiple divisions). The process of
agencification which initiated in the post-partition era is an on-going reform strategy to date (Jadoon et
al., 2012). Organizational Entities (OEs), having the status of autonomous agencies (AB’s) or attached
departments, named commissions, corporations, bureaus or boards under the Federal Government of
Pakistan, have increased from a total of 411 in 2008 to 438 in the year 2016. This indicates an upward
trend in the formation of agencies.'® The trend still continues, for instance with the relatively recent
creation of the autonomous Anti-Corruption Establishment (ACE) (CM gives nod to anti-corruption
agency, 2016) or the Punjab Education Standards and Development Authority (Hanif, 2016).

The development of agencies can be explained by dividing its history into distinct phases
according to changing political regimes and administrative reform policies adopted. The first agency
movement followed right after partition (1947-1971) with the creation of public enterprises which
were formed to undertake development projects dominantly by the government sector and to second
the private enterprises. This was a time when newly created attached departments and autonomous
bodies assumed a leading responsibility to cater to the citizens and provide services. This period came
to an end when the government was democratically taken over by an elected government of one of the

most popular political leaders, Z. A. Bhutto in 1972. He proposed a major change in the development
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10 Out of 438 OEs, 29% belong to the categories of commercial/semi-commercial/ manufacturing; public utilities, service

providers and financial institutions. 10% are attached departments or executing agencies, 9% are training Institutions. The
remaining 52% of entities are scattered over 16 different functional categories.
(www.ncgr.gov.pk/Forms/Categorization_of the Department_2.pdf).
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policy of the existing government, by switching over to grand scale nationalization of private sector entities
in all policy sectors. Once elected, his government reverted to the socialist model of development. Under this
model, his era was marked by the development of agencies, which were taken as major instruments of
development enterprise. During the period 1972 till 1977, under the leadership of Bhutto, many state-owned
enterprises (SOE’s) were established.

With the assassination of Z. A. Bhutto in the year 1979, the country under the leadership of the armed
forces chief and later the elected democratic government, privatized many SOE’s. Public sector
organizations were restructured and unbundled into independent autonomous bodies. This agencification
was in line with the global movement of New Public Management during the 1980s and has continued to
date. Various public sector organizations were unbundled into smaller companies and deregulation and
privatization were the prime reform strategies. The process of agencification was the core policy framework
which occurred in response to the Structural Adjustment Program endorsed by the international financial
institutions (World Bank and International Monetary Fund) in 1980. Therefore, the creation of agencies in
the third period 1977-1999 is mainly attributed to the Structural Adjustment Program, signed by Pakistan, as
part of the neo-liberal model of development.

Finally, with the dismissal of the democratically elected government of Nawaz Sharif in 1999, the
process of agencification placed more emphasis on re-regulatory and governance reforms. Agencies with an
independent legal status were created at arms’ length of the ministries on the basis of an act or ordinance.
Procedural agencification occurred with the conversion of attached departments into semi-autonomous
bodies. These semi-autonomous entities were delegated the authority to make financial decisions, such as the
allocation and reallocation of funds, raising additional funds by levying a service fee, etc. Apart from these
developments, other reform initiatives include structural agencification through the formation of regulatory
and service delivery agencies by hiving off the tasks of the ministries and assigning varied functions to these

newly formed agencies (Rizwan & Jadoon, 2010).
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6.9 External Impacts on Agencies: Appointments, The Military, Clans and the Judiciary

NPM-reforms of agencies aim to make those organizations more effective. However, in the specific
administrative and cultural context of Pakistan, several external forces have an impact on the creation and
functioning of agencies.

First, political patronage seems to be a prominent practice contributing to the spread of the
agency idea in Pakistan (Hasnain, 2008). Political leaders grab the opportunity of placing their
preferred candidates on leading positions in newly created agencies. Bureaucracy in Pakistan is a
dominant player and most of the autonomous bodies have civil servants in their management. Political
leaders appoint them on senior positions to fulfill their promises made during elections. Policies are
framed and executed keeping in view their own vested interests and the strong alliance between the
elected politicians and the civil servants help in achieving them.

Secondly, the military remains one of the country's most cohesive national institutions. Since
independence it has oscillated between indirect and direct political control; but always remaining a
major power (Blood, 1994). Agencies are often headed by retired senior military officers; whom
politicians use as tools to impose their policy preferences. The ministers overseeing the respective
agencies influence decisions within them through their appointed agents (former military officials). In
2016 in one of the security agencies of Pakistan, namely National Accountability Bureau (NAB), ex-
army officers who were inducted into the Bureau under a certain clause of Employees Service Rules,
were granted out-of-turn promotions to the next grade. This is a case of violation of Service Rules
since six former military officers were inducted who did not even meet the requirements and criteria
for appointment to senior managerial positions in the Bureau (agency). (Igbal, (2016).

Furthermore, these army officials were inducted in excess of the prescribed quota reserved for
them at the time of their induction. Such an act is not just unconstitutional but also hinders the career
prospects of those officers who joined NAB through a transparent, competitive process. Ultimately the

policy implementation process is compromised, thus having an impact on the operational decisions of
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the agency. Such incidents indicate how politicians accommodate and try to justify illegitimate appointments
of civil servants and military officials (Igbal, 2016; Neutrality, 2010).

Thirdly, the political history of Pakistan has always elicited political elites to be associated with
a local feudal tribe or clan. These political actors have maintained their supremacy on the basis of their
feudal affiliations and power relationships. Moreover, these political figures are more inclined towards their
personal benefits rather than policy outcomes. After assuming political positions their foremost aim is to
offer or create employment in the public organizations for their family or favorites, whom they have to
oblige in return for their political support (Kalia, 2013). This causes the administrative machinery to become
not only politicized but also highly ineffective.

Fourthly, the judiciary is another dominant force in Pakistan, which plays an aggressive role in
directing public agencies. In the past few months, the head of the Supreme Court which is the apex judiciary
body of Pakistan is actively involved in the appointments and dismissal of key personnel of federal agencies
and is also dictating them over various HRM related matters. The determination and fixing of product tariffs
is one such recent case in which the Chief Justice of Pakistan (CJP) ordered the officials of a regulatory body
to revisit the mechanism of the imposition of tax on their products. In this regard, he officially directed the
heads of the concerned public organizations to draft a revised formula to fix prices of petroleum products.
Another similar case is of the role of the CJP in the appointment of the head of the media regulatory
authority, which according to the current report was delayed due to the intervention of the federal

information ministry (Tanoli, 2018).

6.10 To Conclude

This chapter has described important features of the state in Pakistan and important issues. The chapter
has shown how the basic administrative structure features reform efforts on the one hand and a high level of
politicization on the other. Despite all this politicization and decline of power, the bureaucracy of Pakistan
has managed to exist as an authoritative institution and social elite (Kalia, 2013). In the next chapter we turn

to the empirical findings on the agency landscape in Pakistan, based on our survey.
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PART C: QUANTITATIVE DESCRIPTION AND EXPLANATION
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7 The Real Scene: Describing Agencies in Pakistan

This chapter describes the real agency landscape in Pakistan, on the basis of the descriptive outcomes of the
survey. It delineates the types of agencies functioning at the federal level, unveils the institutional design of
these agencies, and also uncovers their legal status, structural features, mode of financing, steering and
supervision arrangements and the policy sector they prevail in. Therefore it may be stated that this chapter
presents the actual landscape of federal agencies in Pakistan, in terms of the agency characteristics of the
task, policy sector, governance structure, size, budget, income source, and other structural features, as
described by our survey data. The fifth section of this chapter further answers the research question:

RQ: How autonomous are the government agencies at the federal level? And how are they being

steered and controlled?

7.1 Development of Agencies in Pakistan: A Historical Trend

Agencification has a long tradition in Pakistan and is not just an outcome of the New Public
Management era and dates back to the pre-partition time, i.e. before 1947. The oldest agency in our survey,
Pakistan Railway Academy Walton, Lahore, was incepted in the year 1929. It is currently a subordinate
office that does not have an independent legal status of its own. The data shows the different time periods of
the creation of agencies and elicits that 59 out of 145 agencies (41%) were created during the time period
1947-1979, which is a pre-NPM era. Moreover, some of the agencies existed in the pre-partition time. In
Pakistan, this trend of agency formation continued during the 1980s (NPM era). About 29% of the agencies
were created in the present legal forms in the period 1980-1999 and another 30% got their current status in
2000-2017. We see the establishment of many agencies in the post-independence era. An influx of such state
structures (attached departments and autonomous bodies) during the period 1947-1971 is attributed to the
traditional development paradigm which is based on the conception of development as economic growth,

where the state would play the lead role. This is marked as the initial period of development in the history of
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Pakistan. The public enterprises formed as statutory corporations or as attached departments in the
post-colonial period paved the way for the agencified structures. Some of these were, Trading
Corporation of Pakistan, Pakistan Industrial Technical Assistance Organization (PITAC), Pakistan
Ordinance Factories Wah Cantt, Pakistan Metrological Department (PMD, Pakistan Post Office
Department, National Bank of Pakistan, Pakistan Council for Science & Technology and many more.
This tool of development administration developed into the concept of development enterprise keeping
the government at the center of all economic driven activities. This period extended from 1972
onwards until the regime of Zulfigar Ali Bhutto in 1977. During this period the public enterprise was
the major development tool when most of the public corporations/state-owned enterprises were created
to oversee and administer the nationalized industries. Some of the corporations formed during the
period 1972-1977 were National Fertilizer Corporation, National Power Construction Corporation
(Private) Ltd, National Fertilizer Marketing Limited (NFML), Overseas Employment Corporation
(OEC), Inter Board Committee of Chairmen (IBCC), Central Directorate of National Savings, etc. This
increasing number of agency structure indicates the reliance of the two pioneer government regimes on
agencification as the dominant tool of development enterprise. This public sector reform practice
gained momentum and agencies in various policy sectors kept on mushrooming at an accelerated pace
after the introduction of public sector reforms during the political regime of President Musharraf

especially at the onset of the 21 century.

Table 7. 1 Agency Year of Set Up

Year of setup N %

1929-1946 1 0.7%
1947-1979 58 40.0%
1980-1999 43 29.7%
2000-2017 43 29.7%

As indicated in a government document on agency types, developed and published by a

commission of reforms, namely National Commission for Government Reforms (NCGR), the legal
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status of many public sector agencies has changed from autonomous body to attached department, sub-
ordinate office or a corporate body as a result of the 18" constitutional amendment promulgated in

April 2010 (National Commission for Government Reforms, Prime Minister’s Secretariat, 2016).

Many of such agencies were devolved and placed under the provincial government after the 18"
constitutional amendment in 2010-2012. Several federal agencies were restructured, repositioned and
changed in number as a result of the 18" constitutional amendment. This amendment to the constitution
aimed at redefining the structural contours of the state through a paradigm shift from a heavily centralized to

a predominantly decentralized federation (UNDP, n.d.).

7.2 Agency Typology in Pakistan

On the basis of an officially published document on the functional and legal classification of
corporations, autonomous bodies and attached departments (National Commission for Government Reforms,
Prime Minister’s Office, Government of Pakistan, 2016), 421 public sector organizations were identified and
labeled as an agency as per the definition given by Talbot (2004) and Van Thiel (2012). All those
organizations which are attached to ministries but are working with some level of autonomy are included in
this study. Considering the categories of federal entities as documented by the government itself, these are
placed under three distinct categories; attached departments, corporations and autonomous/semi-autonomous
bodies, which are further placed under different titles but having a certain degree of autonomy. These
agencies are taken as the population of this study. The researcher distinguished 12 different types of agencies
on the basis of their nomenclature and legal status. These types have varied titles, such as companies,
corporations, boards, institutes authorities, centers, foundations, bureaus, councils, commissions,
departments, and agencies. Each specific legal distinction relates to any of the five legal types of agencies in
Pakistan. A list of each specific legal category is given in Appendix 1.

The survey in the current study informed that most of the Pakistani agencies were created through a
legal statute (law), which was either public law, private law or a mix of both public and private legal

act/ordinance. This is elicited in table 7.2.
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Table 7. 2 Personality Type of Agency

Legal Personality Number Percent
No separate legal identity 33 22.8
Public Law 60 41.4
Mixed!! 28 19.3
Private Law 24 16.6
Total 145 100.0

As shown in table 7.2, approx. 17% of the agencies are created through a private law
(companies ordinance), 19% reported to fall under a mix of both private and public legislation (such as
Technology Up gradation and Skill Development Company (TUSDEC), National Fertilizer Marketing
Limited (NFML), Pakistan Sports Board, Mari Petroleum Company Limited and many more), while
23% had no separate legal identity of their own, they are working as an attached unit, semi-
autonomous entity, a wing or subordinate office, under some ministry/division, with no separate legal
independence.

The different legal types of agencies operating in Pakistan are compared to the classification of
agencies based on their legal personalities as developed by Van Thiel (2012). The data pertaining to
the different agency types were obtained through the question, what type of agencies does the
organization belong to? The responses were adapted as per the Pakistani context of the federal
(national) agencies and placed under any one of type 0 through type 4 categories of COST-CRIPO
(Van Thiel, 2012).

The type 0 category is ascribed to Unit or directory of the national, central or federal government
(not local, regional or state). In Pakistan, this agency type includes organizations that are strictly
governmental, such as Attached Departments of the ministries and divisions, Sub-Ordinate offices of
divisions, Part & Parcel of a division and Semi-Autonomous entities under the division/ministry. In
this study, agencies that fall under the type 0 i.e. Unit of the national government, n=17 and have a

representation of 12% in the dataset.

Hpagencies labeled as mixed legal personalities are actually a form of public-private entities, functioning either partially or
totally under the government.
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The next category labelled as type 1 is Semi-autonomous organization, unit or body without legal
independence but with some managerial autonomy; 11% agencies in the dataset are attributed to this type 1
category.

The third category known as type 2 are legally independent organization/body (based on statutes)
with managerial autonomy, either based on public law or private law; these legally independent
agencies form a major part of the dataset, with a representation of 75 %.

The fourth category labeled as type 3 are Private or private law based not-for-profit organization
established by or on behalf of the government like a foundation; Another 2% share is held by these type 3
not-for-profit agencies with N=2.

The type 4 category as developed by COST CRIPO network for the standardized Cobra Survey are
Private or private law based organization established as a corporation, company or enterprise (government
owns majority or all stock); just one agency falls under the category of private law based corporation, i.e. a
mere 1 % share of the total N=145. This distribution of the different types of agencies that are part of the
dataset is given in the Table below with exemplary agencies operating as any of the 4 types of COST CRIPO
categories.

Table 7. 3 Type of Agency

Agency type Agency forms in Pakistan N %

0: Unit of national government Attached department, wings of the division, 17 11.7%
Sub-Ordinate offices of divisions, Part &
Parcel of a division

1: Without legal independence but some autonomy  Corporate body, Centre of excellence, Semi- 16 11.0%
(Semi-autonomous agencies) autonomous, sub-ordinate offices of division,

chartered public sector institute, Attached

department, autonomous body.

2: Legally independent organization (based on An autonomous body, Corporate body, Semi- 109 75.2%
statutes) with managerial autonomy, either based autonomous, sub-ordinate offices of division,
on public law or private law Attached department, Public limited company,
Private Limited Company, Joint venture, part
& parcel
3: Not-for-profit Autonomous bodies, Non-government 2 1.4%

volunteer movement



4: Private law-based corporation An autonomous body, registered companies 1 0.7%
and Trust, Corporations
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Table adapted from Van Thiel 2012 chapter 1 in Verhoest et al.

An observation is that the various agencies surveyed, cannot be exclusively placed under any one of
the classifications developed by COST CRIPO (type O-type 4), mostly agency types are not specific to
a certain legal type, and rather a certain form of the agency has multiple legal types. For instance
attached departments are not just strictly units of the government (type 0), some of them are also an
entity without legal independence but some autonomy(type 1) or Legally independent
organization(based on statutes) with managerial autonomy, either based on public law or private law
(type 2). Autonomous bodies within the dataset are perceived to be both type 1 and type 2
organizations. The same is the case for Sub-Ordinate offices of divisions, they are found to be either
type 0, type 1, or type 2 organizations. Part & parcel agencies are also found to be either type 0 or type
2 entities.

Agencies listed as Type 2 are the most common type of organizations in the dataset of 145
agencies. Thus 75% of all the studied agencies are a legally independent organization (based on
statutes) with managerial autonomy, either based on public law or private law (Type 2).

Although reformed agency structures kept on erupting in many countries from the 1980s
onwards till date, some differences do prevail between countries in the nature of agency reform
strategy adopted by them at various times. After the 1990s there was a change in preference for the
type of agency structure to be implemented by the governments in the U.K, Belgium and the
Netherlands. Semi-autonomous organizations without legal independence (Type 1) and statutory
bodies (type 2) were equally found in these countries, which later preferred having more of type 1
agencies. U.K introduced the Next Step agencies, while in Belgium and Netherlands contract agencies
became popular (Rommel & Christiane’s, 2009; Van Thiel & Pollitt, 2007; James, 2003). One of the
reasons behind this approach was that the governments of these countries wanted to have their

executive agencies closer to the federal government than as before in the 1990’s. Secondly, some
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countries imitated the model of semi-autonomous agencies formed in the United Kingdom after 1990s.
Based on the comparison between agencies operating in Pakistan and in some other western countries,

it can be stated that we do not see a similar trend of agencies in Pakistan.

All 26 ministries and divisions under some of them are mostly represented in the dataset of this study.
However, the data is not equally distributed one across all ministries/divisions. Ministry of Industrial and
Production Division has the largest share of 12 out of 145 agencies, Federal Education and Professional
Training Division and the Finance Division both have a share of 10 out of 145 agencies, Commerce and
Petroleum and Natural Resources Division have each 8 out of 145 agencies. Cabinet Division and Water and
Power have 6 out of 145. Whereas, other agencies that fall under various other ministries and divisions apart
from these had a representation of fewer than five agencies under their respective ministries.

A complete list of agencies functioning under the federal ministries and divisions is provided in table
7.4. It shows that ministries and divisions have a varied number of agencies operating under them. Some

ministries and divisions have a greater number of public agencies whereas; others might consist of less.

Table 7. 4 Ministry/Division- Wise Distribution of Agencies

Name of ministry/division Number of agencies
CABINET DIVISION 18
ESTABLISHMENT DIVISION 12
CLIMATE CHANGE DIVISION 5
CAPITAL ADMINISTRATION & DEVELOPMENT DIVISION 24
AVIATION DIVISION 4
MINISTRY OF COMMERCE 12
MINISTRY OF COMMUNICATIONS 6
MINISTRY OF DEFENCE 6
MINISTRY OF DEFENCE PRODUCTION 11
MINISTRY OF FEDERAL EDUCATION & PROFESSIONAL TRAINING 12

MINISTRY OF FINANCE 40




STATISTICS DIVISION

PRIVATIZATION DIVISION

MINISTRY OF FOREIGN AFFAIRS

NATIONAL SECURITY DIVISION

MINISTRY OF HOUSING & WORKS

MINISTRY OF INTERIOR

NARCOTICS CONTROL DIVISION

MINISTRY OF INFORMATION, BROADCASTING & NATIONAL HERITAGE
MINISTRY OF INDUSTRIES AND PRODUCTION

MINISTRY OF INFORMATION TECHNOLOGY & TELECOMMUNICATION
MINISTRY OF INTER PROVINCIAL COORDINATION

MINISTRY OF KASHMIR AFFAIRS & GILGIT BALTISTAN

MINISTRY OF LAW, JUSTICE AND HUMAN RIGHTS

MINISTRY OF NATIONAL FOOD SECURITY AND RESEARCH

MINISTRY OF NATIONAL HEALTH SERVICES, REGULATIONS AND
COORDINATION

MINISTRY OF OVERSEAS PAKISTANIS AND HUMAN RESOURCE DEVELOPMENT
MINISTRY OF PLANNING, DEVELOPMENT & REFORMS

MINISTRY OF PETROLEUM AND NATURAL RESOURCES

MINISTRY OF PORTS & SHIPPING

MINISTRY OF RELIGIOUS AFFAIRS AND INTERFAITH HARMONY

MINISTRY OF RAILWAYS

MINISTRY OF STATES AND FRONTIER REGIONS

MINISTRY OF SCIENCE & TECHNOLOGY

MINISTRY OF TEXTILE INDUSTRY

MINISTRY OF WATER & POWER

Total Federal Agencies

36

28

12

10

32

11

17

16

15

16

15

19

10

438

An analysis of the different ministries/divisions reveals that there are 10 ministries/divisions
which have a bigger share of autonomous bodies/corporations/semi-autonomous bodies under their
administrative control. On the basis of the information provided by various ministries and divisions,

the Federal Education and Professional Training Division have the maximum number (17.8%) of
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autonomous bodies/corporations/semi-autonomous bodies working under it. The next largest is the Division
of Science and Technology, with 8.17% share, it is followed by Cabinet Division and Industries and
Production Division each with 6.73% shares, Finance Division and Information, Broadcasting & National
Heritage Division with 6.25% each, Petroleum and Natural Resources Division (5.3%), National Health
Services Regulations and Coordination Division (4.81%), Information Technology and Telecommunications

Division and Ports and Shipping Division (3.85%) each (establishment.gov.pk).

7.3 Institutional Design of Agencies in Pakistan

An overview of the characteristics of the agencies that responded to the survey is given in the
following structural, cultural and task-oriented features as summarized in the descriptive tables in the
following section. 97% of the agencies in the data set are single organizations, although these types of
organizations might have local or regional offices. Only two agencies, namely, Pakistan Rangers and the
Pakistan Study Centre, (one in each of the four provinces) are duplicate entities, with two or more than two
similar organizations. However, in the total population of federal agencies another five duplicate agencies
are; Constitutional Courts; High Court with Benches (one in each province), Sub-Ordinate Offices of
Accountant General of each province, Model Dini Madrassa for Boys (corporate bodies), Electric Supply
Companies and Power Generation Companies. In contrast to most western countries, where judicial
agencies are placed under the judiciary function, in Pakistan judicial courts are also operating as executive

agencies.



7.4 The Agency Landscape

After providing an overview to the historical trend of agency formation in Pakistan, the
description of agency forms and types in the survey, let’s look at its landscape in terms of the tasks
these entities perform, the policy sector in which they are functioning, their governance structure, size
of the agencies, their legal personality, income source, and other key features. A description of the
main features of the 145 agencies studied is provided in the following discussion, where facts and key

topographies of these agencies are presented in tables. The main features analyzed are:

o Primary and Secondary task of the agency
o The policy sector of agencies
o Agencies governance structure

. Agency year of set up

o Agencies size; measured by its staff size and budget size.
. Agency budget

. Income source of agencies.

o Agencies legal type (already explained above)

7.4.1 The primary task of agencies

Based on the response to the survey and other information available on the websites of the
surveyed agencies, all the agencies studied are placed under one of the classifications of the task as
developed by COST-CRIPO. The five different primary tasks of agencies are defined as follows:

Task 1: Policy formulation, development, and advice
This agency task refers to processes and activities of a political character, directed towards political
authorities (government and parliament) through the preparation of and/or implementation of sectorial

policies, regulations and policy instruments.
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Task 2: Regulation, scrutiny, control, and inspection

This task encompasses activities of regulation, scrutiny, control and inspection which are closely
connected to either the follow-up of or regulation/control in accordance with regulations, rules, law, contract
or agreements. It does not refer to making or concretizing rules or laws. Supervisory functions may refer to
qualitatively different activities (i.e. inspections, care, surveillance, control). A vital criterion is that
supervisory functions are directed toward other agents or institutions outside of the organization who
maintains the function. It can vary whether the organizations with supervisory functions also have the right
of enforcement.

Task 3: Exercising other kinds of public authority:

It refers to the execution of tasks according to, on behalf of or based in law, regulations or precepts.
Such tasks are normally subordinate to rules for procedure. It encompasses the capacity for enforcement
within certain boundaries, e.g. policing and prisons, judicial work.

Task 4: General public services:

Refers to services of a public character carried out on a non-profit basis. This could be the production of
“free” collective goods, or services and goods that are partly financed by the consumer itself. In addition:
Counseling or advisory tasks, Informative and guidance tasks, Administrative services of different kinds,
Equipment and delivery services, Production and administration of knowledge and research and training and
competence building.

Task 5: Business and industrial services:

Refers to service delivery and production in a form of market, where primarily the level of demand to a
large extent regulates the level of the activity; commercial (market-oriented) activities. It includes
telecommunication services, nationalized industries, banks, credit institutions. It can be secondary tasks of

meteorological institutes, rail administrations.
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The distribution of federal agencies according to the primary task performed by these surveyed

agencies is presented in Table 7.5.

Table 7. 5 Primary Task of the Agency

Five primary tasks N % 0-Unitof  1- Semi- 2- 3- 4- Private
national autonom Statuto  Not- law-based
government ous ry for- corporation
body  profit

Policy formulation 14 9.70 2 2 10 0 0

Regulation/scrutiny/control 25 17.20 2 1 22 0 0

Other kind of exercising 4 3.80 0 1 3 0 0

public authority

General public services 78 53.80 12 11 53 2 0

Business and industrial 24 16.60 1 1 21 0 1

services

When analyzing the nature of tasks performed by Pakistani agencies that responded in this
survey, it shows that a majority (10 out of 14) of agencies whose main task is to formulate government
policies are organizations that are legally independent (type 2), while none of the private law based
government corporations or foundations are involved in policy formulation, and very few units of the
government(Type 0) have the authority to frame policies or provide policy advice to the parent
ministry or other government authorities.

Most of the agencies that execute policy formulation and advisory tasks lie in the cabinet
secretariat, energy, education health, defense and planning, and development sectors. Similarly, tasks
involving regulation, scrutiny, control or inspection are also predominantly (22 out of 25) carried out
by legally independent agencies (Type 2), having some managerial autonomy. These entities mostly lie
in the Law, Justice & Human Rights Division, National Food Security & Research Division, Cabinet
Division, Finance Division and Interior & Narcotics Control Division. Very few agencies that
executed the task of law enforcement responded in this survey, and those that did belong to the Law,

Justice & Human Rights Division, Finance Division and Housing and Works. Tasks related to general
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public services are performed mainly (53 out of 78) by legally independent agencies (Type 2), and secondly
by units of the government and semi-autonomous bodies as well (Type 0 and 1). Business and industrial
tasks are dominantly performed by legally independent statutory organizations (Type 2). Such business-
oriented agencies mostly lie in the Industries & Production Division, Textile Industry Division, Railway
division, Commerce division, Finance division, and Petroleum & Natural Resources Division.

Overall, considering the pattern of the establishment of the agencies as per their legal status, it is
observed that statutory bodies (Type 2) were established in the earlier years, while organizations were
identified as semi-autonomous bodies mostly in the later years(the 1990s). A similar trend is evident in other
European countries as well.

Another finding is that the legal personality of agencies is not consistent over the different tasks for
which public agencies are responsible for. Moreover, Table 7.5 shows that the task to regulate and control
public entities delivering services to citizens is predominantly executed by legally independent agencies. In
fact, this task is charged to statutory bodies more than to semi-autonomous agencies, it is evident that
regulation and scrutiny is placed at a distance from the central government. Finally, the majority (21 out of
24) of the surveyed agencies that execute Business and Industrial task are statutory bodies, having an
independent legal identity. 15 of these type 2 agencies are known as autonomous bodies, and just two(each)

of the attached departments and semi- autonomous bodies lie within this category.

7.4.2 Secondary task of agency

Although the NPM model that forms the basis for agencification claims that agencies perform a
specialized task. But considering the possibility that this might not be the case for every organization;
agencies surveyed when asked about their secondary task reported that 60 percent of them performed dual

tasks. This indicates that most agencies are multifunctional.



Table 7. 6 Secondary Task of the Agency

Secondary task N %

Policy formulation 22 15.2%
Regulation/scrutiny/control 28 19.3%
Other form of exercising public authority 8 5.5%
General public service 65 44.8%
Business and industrial services 22 15.2%

When comparing primary and secondary tasks performed by agencies it is evident that there is
minimal difference between the percentage shares of all five types of primary and secondary tasks
performed by the agencies questioned upon. A possible explanation for this similarity in percentages
of both primary and secondary tasks of agencies is that 40 percent of these agencies stated that a
certain primary task they performed was also their secondary task. However, 22 out of 145 agencies
stated that policy formulation is a secondary task they perform, but interestingly 21 of these agencies
have policy formulation only as a secondary task. This response came from agencies whose primary
task was apart from policy formulation. As an example, this kind of response came from Akhtar
Hameed Khan National Centre for Rural Development & Municipal Administration, whose primary
task is general public service; Inter Board Committee of Chairmen (IBCC) is another agency with
similar task features, Technology Up gradation and Skill Development Company (TUSDEC),
Information Service Academy, Intellectual Property Organization (IPO), Health Services Academy,
Pakistan Engineering Council, Pakistan Metrological Department (PMD), Pakistan Atomic Energy
Commission are some of the agencies having primary tasks apart from policy formulation. Moreover,
28 out of 145 said they carried out regulation and scrutiny, 65 out of 145 delivered general public
services, 22 out of 145 had a business and industrial services as their secondary task.

Overall, for both primary and secondary tasks, general public service is the most performed task,
followed by regulation and scrutiny. Business and Industrial services take the third place, whereas

exercising another kind of public authority is adopted by the least number of federal agencies studied.
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7.4.3 Policy area of the agency
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Public sector organizations have been classified on the basis of the policy fields in which they operate.

This categorization is done by administrators as well as academicians. This study is carried out as per the

United Nations Classification of Functions of Government (COFOG), which is taken as an international

standard as it is widely adopted by practitioners. This categorization has ten main types of activities which

are detailed out in Appendix G (each having from five to nine subtypes):
As shown in this study, the most proliferated policy field as presented in table 7.7 is General Public
Services, followed by economic affairs which constitute 23% agencies operating in this policy domain.

Education consists of 19%, whereas other policy areas have a marginal representation of approx. 3-4% in

other policy fields. Looking at tables 7.7 and 7.8, agencies are seen to be executing a variety of primary tasks

and in many different policy sectors. A similar scenario prevails in many other European and non-European

countries as well.

Table 7. 7 Policy Field

Policy field 1 N %

General public services 44 30.3%
Defence 5 3.4%
Public order 5 3.4%
Economic affairs 33 22.8%
Environmental protection 7 4.8%
Housing and community amenities 4 2.8%
Health 7 4.8%
Culture 6 4.1%
Education 28 19.3%
Social protection 6 4.1%
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Although this study focuses on the analysis of policy field in which the agencies prevail,
considering the possibility that some agencies might be active in more than one policy area, the
researcher questioned them upon their presence in another field (policy field 2). However, 90 percent
of agencies reported being active in a single policy area. This is also shown in table 7.8 which
indicates that majority of the surveyed agencies operate in a specific policy field and perform

specialized functions.

Table 7. 8 Policy Field 2

Policy field 2 N %

General public services 1 0.7%
Defence 1 0.7%
Public order 2 1.4%
Economic affairs 1 0.7%
Environmental protection 1 0.7%
Housing and community amenities 1 0.7%
Health 1 0.7%
Culture 1 0.7%
Education 3 2.1%
Social protection 3 2.1%
Missing 131 90.3%

7.4.4 Structure of agency governance

The executive body of agencies and their composition is a key indicator of its governance
mechanism. The governing boards of agencies under study, the ratio of government and non-
governmental representation within them which is the measure of composition of governing boards is
used to determine the type and level of steering and control of oversight authorities (parent ministry,

ministers) as indicated in Table 7.23. The statistics in Table 7.23 clearly indicate that a majority (67%)
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of respondents informed to have central government officials as members of their executive bodies/boards.
While non-government members belonging to different forums are in minority when compared to the
government representation.

Overall, for all the 145 agencies studied, 70% of them have a governing board. This was not just
reported by the respondent, but the researcher also verified it through telephonic data verification and
secondary data available (on agency website). An analysis of data collected about agency boards revealed
that majority (11 out of 14) of agencies that have policy formulation and advice as their primary task does
have a governing board. Such entities are mostly (10 out of 14) statutory bodies (Type 2). While out of those
25 surveyed agencies involved in regulation and control 64% have executive boards (16 out of 25).
Interestingly 22 of these are statutory bodies (Type 2), and just one agency is a semi-autonomous
organization, while two are units of the government. For agencies appointed task of general public services
25 have no governing board whereas, 68% (53 out of 78) agencies have it. As shown earlier in Table 7.5 that
agencies which deliver public services are statutory bodies and thus have governing boards of their own.
Most agencies involved in law enforcement and execution of rules and regulations formulated by the
government do not have governing boards; Law, Justice & Human Rights Division and Finance Division are

agencies without boards, while, Federal Government Employees Housing Foundation is an exception.

As inferred from the data analyzed in chapter 7, the governing boards of agencies have a significant

effect on the level of agency autonomy. It can further be deduced that of 70% of agencies that have boards,

the majority are statutory bodies (Type 2).

Table 7. 9 Governing Board

No Yes

N % N %

Governing board
43 29.7% 102 70.3%




Table 7. 10 Agency Staff

Agency staff N %
No own staff 1 0.7%
Own staff 144 99.3%

The majority of the Pakistani agencies have their own permanent staff, both at the strategic
(senior management) and operational levels (Middle management). As shown in table 7.10, 144 out of
145 reported having their own full-time employees. Table 7.10 elicits that almost 99% of the agencies

that responded have their own full-time staff.

7.4.5 Agency size

Size of an agency is normally measured by its total number of employees and the size of its
budget. For this study, the total number of full-time employees (FTES) of agencies in the dataset is
used as an indicator of its size. Moreover, for this study, the agencies are categorized as small, medium
and large. Those having 0-999 of FTEs are defined as small; a medium agency has 1000-4999 FTEs,
whereas an agency with >5000 FTEs is termed as a large agency. It was found that more than half of
the agencies are small sized having less than 1000 full-time employees working in them, while a mere

10 percent are medium-sized whereas 11 percent are largely sized entities.

Table 7. 11 Number of Employees (FTES)

Agency size; FTEs N %
0-999 (small) 112 77.2%
1000-4999 (medium) 15 10.3%

5000-85000 (large) 16 11.0%
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7.4.6 Agency budget

Apart from FTEs, agency budget is another significant indicator of its size. Agencies under study
are categorized as small, medium or large as per their budgets. These are differentiated as small agencies if
they have a budget less than 499 million; medium sized if between 500 million-999 million; large agencies if
greater than or equal to 1 billion. As shown in Table 7.12, 75% of agencies with a budget of less than Rs.500
million lie in the small category, while 20% have large budgets lying between1Billion and above. The
remaining 4% have a medium sized budget (Rs.500M-999M). Therefore, as in the case of employee

numbers (FTES), the largest proportion of agencies (75 percent) have small budgets.

Table 7. 12 Budget (Rupees Million)

Agency budget N %

0-499 (small) 108 74.5%
500-999 (medium) 6 4.1%
1000-188000 (large) 27 18.6%

Many agencies in the data set claimed to have their own independent budgets separate from that of the
parent ministry. The only exception was an organization that has the legal status of a wing, and it declared
not having its own independent budget. 144 out of 145 (99.3 percent) surveyed agencies had their own
budgets, whereas only one of these agencies; Senior Management Wing (National Management College)

declared not to have its own budgets

7.4.7 Source of income

The source of income of an organization is a major determinant of the degree of autonomy it holds for
decisions related to human resource management, financial matters, and policy matters as well. The kind of

control exerted on it from its overseeing authority is another factor that could be correlated to its income



source. Table 7.13 depicts that approx. 38% of the agencies are solely funded by their parent
ministries/government, while 42 percent have a mixed source of funding, though the government budget
remains the dominant source. Whereas, agencies that solely rely on their self-generated income sources are
15% i.e. 22 out of the total lot of 145 agencies in the dataset. Merely 4% get their funds from the
government along with a major portion of their income come from other self-generated sources or
other than the federal government. Therefore, a larger proportion of agencies in the dataset (almost
80%) rely on the federal government for their income. These entities majorly acquire their funds

through budget allocations from the federal government.

Table 7. 13 Source of Income

Income source N %

Solely funded by parliament 55 37.9%
Mixed, but more funded by parliament 61 42.1%
Mixed, but more funded by self-generated or other 6 4.1%
Solely funded by self-generated or other 22 15.2%

It is evident in table 7.13 that in Pakistan, a substantial number of agencified structures still
predominantly rely on funds and budget granted to them by the central government through their
respective federal ministries. Even for those public agencies that also generate revenue of their own by
charging fees, tariff, along with the budget they receive from their parent ministry, a higher percentage

is of the annual budget allotted to them by the government.

7.5 Autonomy and Control of Agencies in Pakistan

This section describes the variance in autonomy and control of the agencies in the survey. The
analysis is based on discoursing the significance of the agency characteristics (structural and task) for

its autonomy and control. Moreover, summarized results of the bivariate analysis (using Spearman rho
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correlation coefficient) and cross tabulation tables indicating degrees of association between agency

characteristics and its autonomy and control are also provided.

7.5.1 Agency autonomy

As defined in the conceptual chapter on agency autonomy and control in chapter 3, the autonomy of an
agency is the extent to which it can take managerial decisions itself about various human resources, financial
and policy matters. Both HRM and financial management are components of managerial autonomy.

However, policy autonomy is a combination of policy formulation and policy implementation autonomy.

7.5.1.1 Human resource management autonomy.

For the sake of an in-depth analysis of autonomy that exists in actual practice as per the perceptions of
its top management, the response acquired through multiple questions asked from the respondents is
delineated in the upcoming tables . The aspect of human resource management autonomy is divided into two
components: strategic HRM autonomy and operational HRM autonomy. Both the dimensions were assessed
through five items (questions), which varied from having the autonomy to take policy and routine decisions
for its entire staff to autonomy to take decisions for no staff at all without prior ministerial approval. The
perceived level of strategic and operational HRM autonomy that federal agencies have in practice is
presented in table 7.14.

For strategic HRM autonomy, two of the response items, namely salary determination policy and
employee promotion policy are almost equally distributed across the four options, with almost 70-75%
responses lying within the options ranging from autonomy for all staff to for some staff. This means that
most public agencies are able to set general rules and regulations with respect to salaries and employee
promotions. But in case of employee evaluation policy and personnel appointment policy, a majority of the
response percentage lies in the autonomy for most staff option. This elicits that public agencies play a
dominant role in setting general employee evaluation and appointment rules within their organizations,

without the interference of their overseeing ministries. This indicates that these entities can determine their



own staff requirements and thus can subsequently make appointments with minimal government
intervention.

Discretion in determining the policy of downsizing appears to be compromised, as elicited by
40 percent responses that said that they had no autonomy to lay off any of its staff. This indicated that
downsizing in public agencies is not a decision that can be independently taken by the organization
itself, without any ministerial interference.

Considering the operational HRM autonomy with respect to the increase in the wage of specific
employees, a significant number (48 percent) of the responses opted for autonomy for no staff at all.
This is a true picture of Pakistani public organizations where a pre-determined salary structure and
compensation system prevails and even the top management cannot make changes to its pre-set salary
pay scales. This depicts the traces of its colonial bureaucratic legacy which forms the basis of its basic
pay scale system. These results against wage determination for individual employee reinforces the
norm and system that rests on the provision of salary funds directly by the governing authority with
minimal autonomy granted to senior agency managers for wage determination. However, there might
be some exceptions as expressed by 26% of responses falling under the option: autonomy to determine
the salary for some staff. Therefore, an enormous majority of agencies are not given the flexibility to
set salary levels of individual staff members.

As compared to determining salaries of specific employees, promotion, evaluation, and
appointments of specific employees are matters on which these agencies have enough levy to promote
and appoint personnel of their choice without the prior consent of its ministry. Rather 87% responses
are distributed in the case of employee evaluation from “for all staff” to “for some staff”. This
validates the fact that managers in such agencies evaluate individual employees independently, without
taking approvals from their respective ministries.

However, to dismiss an employee is not a task that agency managers can render for all its
employees. This perception is indicated through a significant percentage (37%), of responses saying

they are not given the autonomy to dismiss employees, except for a few agency responses perceiving
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to be able to dismiss some staff on its own without ministerial consent. This seems to be the general practice
in Pakistani public sector which mostly offers a long-term job prospect and security.

This means that autonomy on both strategic and operational levels with respect to salary offers a
contradictory picture, where managers in the majority of agencies do have the discretion to set general rules
for salary matters, whereby, these agencies don’t enjoy the freedom to set salaries of specific staff.
Moreover, strategic level autonomy in case of promotion, evaluation, and appointments also present a
similar pattern as in the case of salary level determination, depicting more freedom granted to them.

For the explanatory analysis two additive indexes were constructed for human resource management
autonomy: one for strategic and the other for operational HRM autonomy. The index ranged from 0 (a low
degree of autonomy) to 1(a high degree of autonomy). These two variables of HRM autonomy were recoded
into two categories, ranging from 0-0.5 for instances of a low degree of HRM autonomy and 0.51-1.0 for
instances of a high degree of HRM autonomy. As indicated in Table 7.15, in terms of strategic HRM
autonomy, 52% of the agencies report a high level of strategic HRM autonomy, while in case of operational
HRM autonomy 65% of agencies reported a low autonomy level.

Overall, the respondents generally perceive more autonomy in promotion, evaluation and
appointments as compared to salary determination and downsizing for both strategic and operational

managerial decisions.

Table 7. 14 Strategic and Operational HRM Autonomy

HRM Autonomy For all staff For most staff For some staff For no staff at all

Strategic HRM autonomy

Salaries for groups of staff 39 26.9% 37 25.5% 24 16.6% 45 31.0%
Employee promotion policy 32 22.1% 40 27.6% 36 24.8% 37 25.5%
Employee evaluation policy 37 25.5% 64 44.1% 15 10.3% 29 20.0%

Personnel appointment policy 29 20.0% 54 37.2% 35 24.1% 27 18.6%




Downsizing policy 20 13.8% 24 16.6% 43 29.7% 58 40.0%

Operational HRM autonomy

Salary of specific employee 22 15.2% 16 11.0% 38 26.2% 69 47.6%
Specific employee promotion 22 15.2% 29 20.0% 56 38.6% 38 26.2%
Specific employee evaluation 43 29.7% 50 34.5% 33 22.8% 19 13.1%
Specific employee appointment 26 17.9% 37 25.5% 46 31.7% 36 24.8%
Dismiss a single employee 18 12.4% 24 16.6% 49 33.8% 54 37.2%
N=145

Table 7. 15 Extent of Agency Autonomy in Pakistan

HRM Strategic Operational
Autonomy(recoded)

N % N %
High 75 51.7 51 35.2
Low 70 48.3 94 64.8
N=145

7.5.1.2 Financial autonomy

To assess the degree of financial autonomy, agencies were questioned about their discretion to
take loans to invest, setting tariffs for their services and products, and transferring budgets between
various heads of expenditure. Table 7.16 summarizes the results of financial autonomy. For all the
different items on financial matters, the respondents were asked if their organization could take
decisions independently without the consent of the parent ministry on the given items. It is elicited that
majority of the respondents i.e. almost 75% show no autonomy in case of taking loans for investment
and very few perceived to do the same without prior approval or under conditions set by the parent
ministry. This situation prevails since the common system of obtaining funds is through the
government annual budget allocations. As per the perception of responses, a majority of public

organizations are not encouraged to take loans from external entities although there might be a
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provision in their act/ordinance to do so, but actually acquisition of loans for investment purpose appears to
be an alien concept to them, as indicated by 75% agencies perceiving it not being able to do so. This
indicates that normally public agencies do not enjoy autonomy in their budget allocations and certain other

financial issues which creates controversy between formal and actual financial autonomy.

As shown in table 7.13 although the organizations generate their own funds apart from the annual
budget allocation, 80% of the response agencies reported that even when they could generate income from
other sources, even then the major share came from the government fund. As per table 7.16, almost 20%
respondents agree to have autonomy within conditions set and only a few respondents almost 5% report to

have autonomy without set conditions from oversight authority.

Table 7. 16 Financial Autonomy

Yes, fully and without  Yes, within conditions  Not at all Total
conditions set from set from above
above
N % N % N % N %

Take loans for investment 7 4.8% 29 20.0% 109 75.2% 145 100.0%
Set tariffs for services or 29 20.0% 51 35.2% 65 44.8% 145 100.0%
products

Transfer of funds between 23 16.0% 46 31.9% 75 52.1% 144 99.3%
personnel and running costs

Transfer of funds between 15 10.4% 27 18.8% 102 70.8% 144 99.3%

personnel and running costs on
one hand and investment on
the other

Table 7.16 further exhibits that the same trend follows for other dimensions of financial autonomy i.e.
most of the respondents agree to have lack of financial autonomy regarding setting tariffs for services or
products and to shift personnel and running cost budgets, though some organizations do have a limited
discretion for both tariff setting and transfer funds between personnel and running costs but within

conditions set by the ministry. Therefore, the data shows that a majority of responding organizations
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perceived to have a low level of financial autonomy. In comparison to human resource autonomy,
agencies are perceived to have a restricted level of financial autonomy.

For further explanatory analysis, all the items of financial management are combined to form an
additive index which ranges from 0 (low degree of financial autonomy) to 1 (a large degree, of
autonomy). For the purpose of interpretation, it was recoded into two categories, ranging from 0-0.5
for instances of a low degree of financial autonomy and 0.51-1.0 for instances of a high degree of

financial autonomy. Most agencies (88%) reported having a low degree of financial autonomy.

7.5.1.3 Policy autonomy

Policy autonomy of agencies is studied from two perspectives which combine to form policy
autonomy: policy development autonomy and policy implementation autonomy. The first element of
policy autonomy refers to the extent to which agencies can develop or design policies. When
questioned upon the ability to make policy decisions, respondents were given several options ranging
from complete autonomy of policy formulation and implementation with the organizations to complete
autonomy with the parent ministry.

Table 7.17 shows that for policy formulation autonomy 17% of the organizations responded
saying they themselves are involved in policy formulation independently, while 45% indicated that
they do take such decisions but under minor restrictions from the ministry, while a small number of
responses were distributed between the option of the parent ministry itself and parent ministry after
consultation. However, a limited number (3-6%) of organizations thought that policy formulation was
the responsibility of the parent ministry solely or in consultation with its relevant agency. Such
findings disclose that policies are formulated and designed through cooperation and consultation

between the parent ministry and its agency.
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Table 7. 17 Extent of Policy Autonomy

Policy autonomy Formulation Implementation
N % N %

Organization itself 24 16.6% 49 33.8%
Organization under minor restrictions 66 45.5% 55 37.9%
Organization after consultation 26 17.9% 17 11.7%
Organization under restriction from the ministry 14 9.7% 14 9.7%
Parent ministry after consultation 9 6.2% 5 3.4%
Parent ministry itself 4 2.8% 2 1.4%
Neither 0 0.0% 0 0.0%
Total (assessed) 143 98.6% 142 97.9%

Policy autonomy (N=145)

While in case of policy implementation autonomy, which is the extent to which an agency can take
decisions regarding the policy instruments such as the resources it can employ to meet its goals and
objectives. Just 2% reported that the parent ministry makes decisions solely on its own; this is recoded as a
low level of autonomy, approx. 4% said that the parent ministry made decisions after consulting the
agencies, while 22% said agency makes decisions after consulting the ministry or under conditions given by
it, whereas 72% perceived to make most decisions themselves or with minimum restrictions from the
ministry (this is defined as the high level of autonomy). Overall, most agencies perceived to have a high
level of policy implementation autonomy. This survey finding negates the NPM belief that most agencies are
created for policy implementation purpose only, although the survey findings suggest that agencies have
quite a high level of policy formulation autonomy as well. This is indicated through the large percentage of

selected agencies who perceived to have policy formulation autonomy under minor restrictions.



156

7.6 Control

This study measures different elements of agency control; ex ante, ex post, structural control and
informal control. Ex ante is measured through agency evaluation and the use of performance
indicators, whereas, ex post control is measured through the frequency of reporting to the overseeing
body and system of rewards and sanctions. Structural control is measured through 1) appointment of
members, 2) board composition (representation of government or non-government actors), 3)
evaluation of the agency head, and 4) the accountability of the agency head, and 5) appointment of
agency head. The informal instruments of control that indicate how agencies are controlled informally
by the overseeing authority is the frequency of informal contact between the agency and the parent

ministry. The results of all these dimensions of control are discussed in the sections below.

7.6.1 Ex ante control

Ex ante control consists of two elements: the use of performance indicators and the presence of agency

evaluation.
7.6.1.1 Performance indicators
Performance indicators are one of the ex ante measures of agency control. To assess the effect of this

variable on the agency autonomy, response was collected against the question; concerning the goals of your
organization; in which documents are these specified and do these goals refer to measurable targets? (more
than one answer possible), against the options; Form of contract/performance agreement with parent
ministry, establishment act or statute, subsidy document, budget allocation document, letter of regulation,
documents focusing on individual objectives for CEO, documents with only an internal purpose within
organization, and any others. As shown in Table 7.18, a majority of respondents perceived not having the
agency goals (performance indicators) to be formally documented. However, 50% stated to have their goals

with measurable targets specified in agencies internal document with only an internal purpose. Whereas,
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39% stated to have their goals containing measurable targets specified in the CEO objective document.

Considering the relationship between performance indicators and all the dimensions of HRM and financial

autonomy it is evident from Table 8.1 that statistically there exists no correlation between performance

indicators and all the elements of autonomy.

Table 7.18 Ex ante Control through Performance Indicators

Performance
indicators

Form of (quasi-
)contract with
parent ministry (e.g.
convenant,
performance
agreements)
Establishment act
or statute

Specified in subsidy
document

Budget allocation
document/letter of
allocation

Letter of regulation

Documents
focusing on
individual
objectives for CEO
Documents with
only an internal
purpose within
organization
specify....

In other document

Yes
containing
measurable

targets(in
numbers)

15

26

49

12

56

72

18

Yes
containing
measurable
targets (%)

10

18

34

39

50

12

Yes without
measurable
targets(in
numbers)

18

10

Yes without
measurable
targets (%)

12

No(in
numbers)

126

101

129

89

126

81

63

124

No

(%)

87

70

89

61

87

56

43

86

Total
(Numbers/(%)

145/100

145/100

145/100

145/100

145/100

145/100

145/100

145/100

7.6.1.2 Agency evaluation

As discussed earlier in section 5.1.5.2, agency evaluation is a kind of ex ante control. Although the

evaluation itself is ex post, it is stipulated ex ante and is the anticipation of future evaluation is expected to

affect the agencies. Now to assess the ex ante mechanism of control, by analyzing evaluation of agencies,

respondents were given five different options; organization evaluates results, parent ministry evaluates

results, third part by order of organization evaluates results, third part by order of parent ministry evaluates

results, others evaluate results. They were given the choice to select more than one of the statements if valid.

As presented in Table 7.19, 79% agencies perceived to be evaluated by themselves, while 52% were



158

evaluated by the parent ministry. A minimal of 12-14% said that other parties evaluated them. Therefore, a
majority of agencies perceive to be evaluated by themselves. Whereas, half of those that responded stated
that the parent ministry evaluated them. Considering the relationship between agency evaluation and all the
dimensions of HRM and financial autonomy it is evident from Table 8.31 that statistically there exists no
correlation between agency evaluation and all the elements of autonomy. The only relationship which
appears statistically correlated is with policy implementation. This indicates minimal effect of agency

evaluation process on agency autonomy and control.

Table 7.19 Ex ante control through agency evaluation

Agency evaluation No Yes
Organization evaluates results 21% 79%
Parent ministry evaluates results 48% 52%
Third part by order of organization evaluates 88% 12%
Third part by order of parent ministry evaluates 86% 14%

7.6.2 EX post control

Ex post control involves reporting frequencies and systems of rewards and sanctions
7.6.2.1 Reporting frequency
The first aspect of ex post control is reporting frequency. As shown in Table 7.20, 36% of
agencies perceived to report to their parent ministry every 2 or 4 months, while 30% reported on a
monthly basis. 28% said they reported on an annual basis. This pattern of reporting projects that
agencies under the ministries or divisions tend to provide feedback to their respecting overseeing

authorities on a regular basis.
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Table 7.20 Ex post Control through Reporting Frequency

Reporting frequency % N
Never 1.4% 2
Less than one year 1.4% 2
Yearly 27.6% 40
Every half year 3.4% 5
Every 2 or 4 months 35.9% 52
Monthly 30.3% 44

7.6.2.2. Rewards and sanctions

The second indicator of ex post control in public organizations studied is the system of rewards in case
of good results or on achieving targets for the organization or sanctions in the absence of those. Imposition
of sanctions against target shortfalls and awarding extra incentives for achieving goals and targets is
considered to be a result-oriented approach to control public agencies by the parent ministries or any
overseeing governing body. A result based control mechanism is central to NPM.

As indicated in table 7.21 rewards or sanctions are not very commonly used as a way of providing
incentives or to penalize agencies on account of good or bad performance. As shown in the findings of this
study, 75% agencies said that they were not awarded any enhanced level of autonomy as a result of their
positive performance, whereas 88% perceived not to be inflicted with a reduced level of autonomy on
account of unmet targets of performance. However, 56% agencies perceived to experience increase in the
wages of individual employees as an incentive for achieving stated targets and goals; while a majority (78%)
of agencies said no such sanctions of wage decrease exists. This practice reassures the prevalence of a
traditional system of remuneration in Pakistani state organizations, rather than the performance-based
approach.

Rewards or sanctions through changes in resource allocation is not a commonly used way of providing

incentives or penalizing agencies, as indicated by a majority of 81% agencies saying that no reduction in
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resources allocation takes place in case of unachieved targeted goals. And similarly, for agencies that
achieve good results, 62% said they were not awarded extra resources. This shows that once financial
resources are allocated to organizations by the parent ministry, they are rarely increased or decreased on the
basis of organizational results.

In case of failure to achieve targets, abolishment or restructuring of public organizations is an
uncommon practice as reflected through 91% of response agencies, which perceived not to be
subjected to closure or restructuring by the federal government.

The above discussion shows that public agencies are not commonly confronted with sanctions or
rewards for the results achieved by them. The only exception is in the case of increment in wages to
individual employees (56% of agencies said yes to it) as a result of good performance. This indicates
that result-oriented control by the parent ministry is rarely completely dependent on the performance
of the public agencies of Pakistan. Resources once allocated, or a certain level of autonomy or
discretion granted to take managerial decisions, remain unaltered. Moreover, organizational
restructuring is not associated with its performance. The closure or restructuring of public agencies is
an outcome of government’s policy decisions taken internally or as suggested or demanded by

international funding authorities under foreign aid conditionalities.

Table 7.21 Ex Post Control through Rewards and Sanctions

Rewards for good performance No Yes
Wage increase 44% 56%
Increase resource allocation 62% 38%
Greater autonomy 75% 25%
Other rewards 92% 8%

Sanctions for poor performance

Wage decrease 78% 22%

Resource allocation reduction 81% 19%
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Autonomy reduction 88% 12%
restructuring or abolishment of organization 91% 9%
Others 96% 4%

7.6.3 Structural control

Structural control involves a series of means with which central governments can exert influence by
structuring important ways in which an agency operates. Parent ministries and overseeing senior entities may
control the disaggregated agencies through their appointment of agency heads and governing boards. The
governing boards of these agencies may comprise of government or non-governmental representatives or a
combination of both. The composition of the governing board may affect the way it can be regulated and
controlled by its overseeing authority. The significance of the prevalence of executive boards has been
highlighted by various academic scholars, stating how it can affect the degree of autonomy of agencies
having governing boards. Christensen (2001:121-2) and Christensen and Yesilkagit (2006:208) stated that
the existence of governing boards might lead to an enhanced level of managerial autonomy. The perceived

mechanisms and degrees of structural control are narrated below.

7.6.3.1 Appointment of governing board members

Agencies with governing boards are susceptible to government intervention through the process of
appointment of its members. The governing boards of public organizations may have representatives of the
government (central, provincial or local), interest group or stakeholder representatives, representatives of
political parties and independent experts. 47% of agencies (having boards) stated to have their board
members selected and appointed solely by the federal government, while 18% said that the government
selected them but after consulting the organization. However, merely 2% stated that they got selected once
the federal government (ministry) consulted the interest groups of the organization. Since 29% of the

agencies that responded had no governing boards, this means that the 47% of the agencies who said that their
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board members got selected and appointed solely by the federal government was out of the 70% that

had executive boards.

Table 7.22 Structural Control through Appointment of Board

Governing Board appointment %

Not applicable 26%
Government 47%
government after consultation of the organization 18%
general council of the organization 3%
government after consultation of interest groups 2%
Parliament 2%
Other 2%

7.6.3.2 Governing board composition
The composition of the governing board is another indicator of the nature of government and ministerial
control over the agency operating under them as an independent or attached department. The statistics in
Table 7.23 clearly indicate that a majority (67%) of respondents informed to have central government
officials as members of their executive bodies/boards. While non-government members belonging to
different forums are in minority when compared to the government representation. Another category of
officials having a high representation in the boards comes from the senior management of these federal
agencies, whereby 53% of agency officials perceived to have their top management heading the agencies. A
similar trend is also communicated in interviews conducted with agency and ministry officials whereby the
heads of agencies, such as vice chancellors of academic organizations and director generals were informed
to be members of their governing boards. They are also of the viewpoint that since most governing board
members are appointed by the central government along with their maximum representation, the chances of

being directed and controlled externally by the central government remains unquestioned. But at the same
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instance, presence of the senior management official within the boards also provides an opportunity to
defend and endorse the policy decision and viewpoint of agency officials. This scenario varies within agency
structures, depending upon the extent to which its senior management sustains pressure from the federal

joint secretaries, secretaries or ministers appointed as governing board members.

Table 7.23 Agency Control through Board Composition

Government No Yes
Central government 33% 67%
Other government 71% 29%

Non-government

Labour union representatives 96% 04%
Employers organization representatives 89% 11%
stakeholders’ representatives 85% 15%
Employees of the organization representatives 86% 14%
Independent experts 76% 24%
Top management representatives 47% 53%
Private shareholders reps 90% 10%
Other groups reps 93% 07%

7.6.3.3. Agency head evaluation

For the evaluation of the agency head, the responses were taken for; government evaluates, the
governing board evaluates, parliament evaluates and other bodies evaluate. As presented in Table 7.24, the
acquired responses indicated that 76 % perceived to be evaluated by the government authorities, while 43%
said that their governing board evaluated them. A mere 6% informed that they were evaluated by the
parliament. These figures clearly indicate that majority relied on the government for its heads evaluation.
This trend indicates the manner and degree to which these autonomous agencies are still under the scrutiny
of the central (federal) government which may result in a compromised state of decision making on the part

of the agency officials in various organizational matters
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Agency head evaluation No Yes
Government evaluation 24% 76%
Governing board evaluation 57% 43%
Parliament evaluation 94% 6%
Other bodies evaluation 94% 6%

7.6.3.4 Agency head accountability

The accountability of the head of an agency to its parent ministry and other higher authorities is
assessed on different grounds. It is measured on the basis of agency results and achievement of a goal;
general functioning of the agency; the financial basis of accountability and accountability on legality
or compliance to rules and regulations. Considering the data presented in Table 7.25, it is evident that
for all the forms of accountability the degree of control is very high. 90 percent of the agencies
perceive to be accountable on agency results and goal; 88 percent agencies reported a high level of
general functioning accountability. Similarly, all the agencies reported having high levels of legal and
financial accountability. Such results endorse the ‘Centre’ dependent culture of public sector
organizations in Pakistan. This indicates that the heads of agencies are held accountable for their
results, general functioning, legal and financial matters. While 8% of agencies perceived that the heads

of the agencies were also accounted for matters other than those questioned upon.

Table 7.25 Agency Control through Heads Accountability

Agency head accountability: No Yes
Results accountability 10% 90%
General functioning accountability 12% 88%
Financial accountability 21% 79%
Legal accountability 30% 70%

Other accountability 92% 8%
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The reliability of the five items measuring accountability of the agency head was measured and since,
a =.800, which shows the items are reliable. Most items measuring agency heads accountability appeared to
be worthy of retention, resulting in a decrease in the alpha if deleted. Therefore, removal of no item should

be considered.

7.6.3.5 Appointment of agency head

A special, and crucial, case of appointment concerns the appointment of the Agency Head. As shown
in Table 7.26, heads of agencies are mostly (73%) appointed either solely by the government authority or
sometimes (13%) after consulting the agency senior personnel or interest groups. A very limited number
(2%) of agencies perceived to have their heads appointed by the governing board or its general council.
Majority of agency heads appointed by the government indicate a culture of intervention by the federal
government. This situation refers to a compromised degree of managerial and financial management
autonomy and a very high level of control by the federal government. The involvement of the governing
board is minimal (2%). This finding is also replicated in recent appointments of heads of the federal agencies
in Pakistan. One such exemplary case is the appointment of the head of National Accountability Bureau
(NAB), the country’s top anti-graft body agency, working under the ministerial division of Law, Justice and
Human Rights. The federal government appointed a retired justice as chairman of NAB for a period of four
years after consulting the leader of the house and leader of opposition in the national assembly (parliament).
Another similar case is of the alleged illegal and non-transparent appointment of the head of the Higher
Education Commission (HEC), one of the institutions in the higher education regulatory sector. Another
such case was the appointment of an inexperienced and unqualified chief of the Oil and Gas Development
Company (Verhoest et al., 2012). The appointment of the head of another autonomous body; Securities and
Exchange Commission of Pakistan (SECP) is another case which elicits the appointment of agency heads
based on favoritism, nepotism, violation of transparency, level playing field and deviation from the rules and
also in violation of the provisions of the SECP Act. The selection of the chairman was only because of his

relationship with the prime minister of the country. (Dawn, July 18, 2018). Even search committees
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constituted to select shortlisted candidates for appointments as heads of institutions are placed under the
chairmanship of federal ministers who tend to appoint candidates who could serve their political agenda. The
stakeholders had raised concerns over such appointments. This may imply that appointment of the head of
the agency does make a difference in its discretionary power to set general rules as well specific employee
decisions of appointment, promaotion, evaluation and/or dismissal of its staff. However, it has no
commendable effect on the agencies financial and policy autonomy. Moreover, many federal autonomous
bodies in Pakistan working under the administrative control of different ministries and divisions are without
permanent heads. This has caused their performance to become compromised and leaves unmet needs of the
citizens or clients they serve. Even when heads are appointed, the charge of the agency is handed over to the
favorites (blue-eyed officers), who work to please the ministers or secretaries of the ministry/division

(https://www.brecorder.com)

Table 7.26 Structural Control through Appointment of Head

Agency head appointment %

Not applicable 4%
Governing board 2%
Government or minister 73%
Government after consultation of the org