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Abstract 
 

Advocated by the New Public Management, performance management has 

been adopted by many developed countries since 1980s. The Chinese government 

wants to improve government performance by performance management reform, 

but encounter a lot of difficulties. Why? Because the successful implementation 

of governmental performance management has its prerequisites, especially the 

structural prerequisites, which are the basic preconditions of successful 

performance management reform. The purpose of this dissertation is to answer 

such questions: What are the structural prerequisites for the successful 

implementation of governmental performance management? How is the model 

of the structural prerequisites used to analyze the Chinese governmental 

structure? We develop this model from the theories of New Public Management 

and experiences of performance management reform in other countries. In this 

model, we argued that the decentralization and coordination in governmental 

structure are the structural prerequisites. Then, we use Swedish governmental 

structure as an empirical example to explain our model. At last, we analyze 

Chinese governmental structure by using this model and want to find whether it 

conform to this Model. we discovered that there are three typical features of 

Chinese governmental structure: centralization, no separation between the 

political party in power and administration, and overlapping of the leadership, 

which are the typical features of Weberian bureaucracy combined with Chinese 

characteristics, and are totally different from our Model. We wish that our 

dissertation could be helpful to the performance management reform in P. R. 

China by providing the structural prerequisites for the successful 

implementation of governmental performance management. 

 

Keywords: NPM, performance management, performance management reform, 

structural prerequisite, the Chinese governmental structure 



 1

Table of Context
Chapter 1 Introduction................................................................................................3 

1.1 Background........................................................................................................................3 
1.2 Problem ..............................................................................................................................4 
1.3 Purpose...............................................................................................................................4 
1.4 Limitations .........................................................................................................................5 
1.5 Research Questions ...........................................................................................................5 
1.6 Outline................................................................................................................................5 

Chapter 2 Methodology...............................................................................................8 
2.1 Introduction .......................................................................................................................8 
2.2 Research approach ............................................................................................................8 
2.3 The design of our dissertation ..........................................................................................9 

2.3.1 The combining strategies .......................................................................................9 
2.3.2 Qualitative methods .............................................................................................10 

2.4 Data collection .................................................................................................................10 
2.4.1 Collection of secondary data ...............................................................................10 
2.4.2 Collection of primary data ..................................................................................10 

2.5 Research philosophy .......................................................................................................11 
Chapter 3 Literature Review ....................................................................................12 

3.1 New Public Administration ............................................................................................12 
3.1.1 Definition of NPM ................................................................................................12 
3.1.2 Driven Forces of NPM .........................................................................................13 

3.2 Performance Management .............................................................................................13 
3.2.1 Definition of Performance Management............................................................13 
3.2.2 Measurement of Performances Management in Government .........................14 
3.2.3 Reasons of Occurrence of Performance Management......................................14 

3.3 Performance Management Reform ...............................................................................15 
3.3.1 Performance Management Reform in the USA.................................................15 
3.3.2 Performance Management Reform in the UK...................................................16 
3.3.3 Performance Management Reform in Other Countries ...................................17 

3.4 The difference between the traditional administration and new public management 
reform.....................................................................................................................................18 
3.5 Summary..........................................................................................................................21 

Chapter 4 Theoretical Framework and Research Model.......................................22 
4.1 How does organizational structure affect government performance? .......................22 

4.1.1 The function of organizational structure ...........................................................22 
4.1.2 The dimensions of organizational structure.......................................................23 
4.1.3 The dimensions of governmental structure........................................................24 

4.2 Scholars’ main perspectives about structure in new public management reform.....25 
4.2.1 Some scholars’ opinions about new public management reform .....................25 
4.2.2 NPM Model: Downsizing and Decentralization ................................................26 

4.3 The features of organizational structure reform in governmental performance 
management...........................................................................................................................28 



 2

4.4 The structural prerequisites to government performance management....................32 
4.4.1 The development of our model............................................................................32 
4.4.2 The explanation of our model..............................................................................34 

4.5 Summary..........................................................................................................................36 
Chapter 5 Empirical Example of Our Model ..........................................................37 

5.1 Performance Management Reform in Sweden.............................................................37 
5.2 Swedish governmental structure....................................................................................37 

5.2.1 The description of the Swedish governmental structure ..................................37 
5.2.2 Analysis of the Swedish governmental structure...............................................38 

5.3 Summary..........................................................................................................................42 
Chapter 6 Case-Study in China ................................................................................44 

6.1 Introduction .....................................................................................................................44 
6.1.1 The performance management reform in China...............................................44 
6.1.2 The outline of this chapter...................................................................................45 

6.2 The description of the Chinese governmental structure ..............................................46 
6.2.1 The major political principles in China (the constitutional system)................46 
6.2.2 The system of the people’s congress....................................................................47 
6.2.3 CPC--the party in power ....................................................................................49 
6.2.4 The central administrative system......................................................................50 
6.2.5 The local administrative system..........................................................................51 

6.3 The analysis of Chinese governmental structure..........................................................52 
6.3.1. The model of Chinese governmental structure.................................................52 
6.3.2. The typical features of the Chinese governmental structure...........................55 

Chapter 7 Conclusion ................................................................................................73 
7.1 The Chinese governmental structure nowadays does not conform to our Model .....73 

7.1.1 From the dimension of decentralization.............................................................74 
7.1.2 From the dimension of coordination ..................................................................76 

7.2 How to make a structural reform in the Chinese government—future study ...........78 
7.3 Summary of the dissertation ..........................................................................................81 

Reference ....................................................................................................................84 
Appendix 1: ................................................................................................................89 
Appendix 2: ................................................................................................................91 



 3

Chapter 1 Introduction 

                                                                                     

In the first chapter the background of the dissertation is described. The research 

problem and the purpose of the dissertation are discussed. Finally, the limitation, 

research questions, and outline are presented. 

                                                                                     

 

1.1 Background 

In recent years, many Chinese local governments, including Ningbo, try to set up 

systems of performance management by adopting result-oriented performance 

measurement, but have a lot of problems that probably lead to invalid government 

performance. Why are there so many difficulties in China? While studying public 

administration and the Swedish experience of performance management reform in 

Kristianstad University, we found that there are some prerequisites for successful 

implementation of governmental performance management. If hoping to achieve 

successfully performance management, governments must meet the prerequisites for 

it at first. Otherwise, they will be failure or encounter a lot of difficulties. Is China in 

this situation now? And what are the prerequisites for successful implementation of 

government performance management? We discover that all of us are interesting in 

making a research about it.   

 

During the study, we have not noticed that any scholar focus on this prerequisite 

question. We doubt our questions existence and rationality. Is there any prerequisite to 

governmental performance management? Yes. Every successful result comes from the 

meeting of their prerequisites firstly in the world. We got the answer from our tutor. 

Exactly, it is impossible that there is no precondition for a country to fulfill the goals 

of performance management. After browsing the existing theories of performance 

management and learning the experiences of performance management reforms in the 
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USA, the UK, Sweden and some other countries, we found the performance 

management reform is always related to governmental structure, performance process 

and culture (Pollitt &Bouckaert,2000, 2004). This performance management reform 

starting in the 1980s is divided into two stages: the main task of the first stage is 

governmental structure reform that aim to adjust the relationship between 

governments and market/society, the main task of second stage is optimizing the 

mechanism of public service and deepening the reform of the internal management 

system of government (Shiming Song, 2004). Therefore, governmental structure is 

first thing for the reformers of new public management to consider. We decided to 

research the structural prerequisites for the successful implementation of 

governmental performance management. 

 

As civil servants of China, we hope our research to be helpful to our government. 

Thus, we analyze the Chinese governmental structure, put forward the structural 

prerequisites for successful implementation of performance management in the 

Chinese government, and try to give some suggestions to our government. 

 

1.2 Problem 

As we know, there is no theory about the prerequisites for governmental performance 

management. So we face a lot of difficulties while trying to build a model to explain 

the structural prerequisites for the successful implementation of performance 

management. Although the model has been built, we have not tested it for universal 

use so that we only focus on Chinese governmental structure. 

 

1.3 Purpose 

We try to build a model of the structural prerequisites for the successful 

implementation of performance management from the existing theories and the 

experience of performance management reforms. And then we analyze Chinese 

governmental structure by using this model in order to make clear what the structural 

prerequisites for Chinese governmental performance management are. 
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1.4 Limitations 

Although governmental performance management emerged only two decades ago, the 

theories of performance management are very profound and complicated, and the 

research is still carrying out nowadays. We have only reviewed a part of recognized 

researches due to limited time and limited knowledge. Secondly, there is no existing 

theory about the prerequisites，so we induce the Model from limited theories and 

experiences of performance management that it is impossible for us to avoid any 

mistake. Thirdly, there is no enough empirical example to test the model besides the 

empirical example of Sweden to be used to explain our model. In the end, it is 

difficult for us to collect enough data about Chinese public management because 

Chinese public management is a complicated issue and under constant reform. 

 

1.5 Research Questions 

The dissertation is based on the following research questions. 

 What are the structural prerequisites for the successful implementation of 

governmental performance management? 

 

 What is “the Model of structural prerequisites” that we induce it from the existing 

theories and the experience of NPM reforms? 

 

 Whether the Chinese governmental structure nowadays conform to the Model or 

not? 

 

 What are the structural prerequisites for Chinese governmental performance 

management according to the Model? 

 

1.6 Outline 

The dissertation has the following outline: 
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Chapter 2: Methodology 

In this chapter the methodology will be presented. Firstly, we will discuss the research 

approach; secondly, the research design will be introduced; thirdly, the collection of 

data will be described; at last, we explain our research philosophy. 

 

Chapter 3: Literature Review 

In this chapter, we present the theories of new public administration and performance 

management, and review NPM reforms in some countries. Then, we find that 

governmental structure reform is the task of first stage of NPM reform pushed by the 

pressures from society and market. 

 

Chapter 4: Theoretical Framework and Research Model  

In this chapter, we study questions such as how the organizational structure affect 

government performance, what are the scholars main perspectives about structure in 

performance management reform, and what are the trends of structural reform, from 

which we develop our model about structural prerequisites for successful 

implementation of governmental performance management that are decentralization 

and coordination. 

 

Chapter 5: Empirical Example of our Model  

How about our model is put into practice in performance management reform? What 

means are the decentralization or coordination?  In this chapter, we use the Swedish 

governmental structure reform as an example of our model to demonstrate those 

questions, and gets some ascertain about our model.  

 

Chapter 6: Case-study in China 

In this chapter, we make a deep study about Chinese governmental structure. What is 

the Chinese governmental structure nowadays? According to our model, how about 

the decentralization/ centralization and coordination/ fragmentation of Chinese 

government structure are in practice? We find that the structure of Chinese 
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government is typical hierarchy coupled with Chinese characteristics and far from the 

structural prerequisites for successful implementation of governmental performance 

management—decentralization and coordination.  

 

Chapter 7: Conclusion 

In this chapter, we make a conclusion that the Chinese governmental structure does 

not conform to our model. How does not it fit in with our model about 

decentralization and coordination? What are the structural prerequisites for successful 

implementation of governmental performance management in China? We answer 

those questions through summing up the theories and experiences of performance 

management reforms mentioned before. 
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Chapter 2 Methodology 
_____________________________________________________________________ 

In this chapter the methodology will be presented. Firstly, we will discuss the research 

approach; secondly, the research design will be introduced; thirdly, the collection of 

data will be described; at last, we explain our research philosophy.   

_____________________________________________________________________ 

 

2.1 Introduction   

If the researchers want to undertake a research project, they usually pass multi-stage 

process: “formulating and clarifying a topic, reviewing the literature, choosing a 

strategy, analyzing data and writing up” (Saunders, et al, 2003,p.5). These five stages 

are also taken step by step for us to write this dissertation. We spend much time in 

searching this valuable topic, and then we studied previous research in the area of 

performance management in order to find out relevant theories. Since we cannot find 

an existent model about the structural prerequisites for the successful implementation 

of performance management, we want to build a new model. In the end, we collect the 

data of Chinese public administration and analyze it by this model in order to identify 

the structural prerequisite necessary for a successful performance management reform 

in China. 

 

However, we would rather answer the research questions (listed in chapter 1) than 

only go through the research process. Our final aim is to find out the structural 

prerequisites for the successful performance management reform of China. After all, 

we are Chinese public servants, and hope that this dissertation can benefit public 

administration of the Chinese government. 

 

2.2 Research approach 

After choosing the topic, we should “raise an important question concerning the 

design of research project” –research approaches (Saunders, et al, 2003, p85). The 
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method applied to achieve the purpose of this dissertation is to use a deductive 

approach. First, we set up a new model of the structural prerequisites for successful 

implementation of governmental performance management by theoretical framework, 

literature review and analysis of performance management reform in some western 

country. Second, we analyze the structure of performance management in Swedish 

government according to our model, which explains our model. Moreover, we study 

the structure of Chinese government by our model, and find whether it conforms to 

our model or not. In the end, we will draw a conclusion. 

 

2.3 The design of our dissertation  

2.3.1 The combining strategies  

Many researchers undertook their research by single strategy such as case study that 

will be employed in our dissertation. Robson argued that case study is “a strategy for 

doing research which involves an empirical investigation of particular contemporary 

phenomenon within its real life context using multiple sources of evidence” (2002, 

p.178, cited by Saunders et al.). Saunders argued that the strategy of case study can 

answer the questions of “why?”, “what?”, “how?” And we will employ this strategy to 

analyze governmental structure of China.  

 

Furthermore, we introduce descriptive studies as supplement. Robson argued that the 

descriptive studies is “to portray an accurate profile of person, events, or situations” 

and has a very clear place in research (2002, p.59, cited by Saunders et al.). We 

employ this strategy to describe some situation of governmental structure of Sweden 

and China, which can give a clearer picture to readers. 

 

In addition, we all come from Chinese local government and have worked for about 

ten years, so we can be special researcher: practitioner-researcher. Saunders argued 

that it includes two advantages: the first is we can easy to negotiate research access; 

the second is we do not need to learn the context “in the same way as outsider does”. 

Of course, we must avoid the disadvantages: make the conclusion before the analysis. 
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2.3.2 Qualitative methods 

A research can be qualitative or quantitative depending on the different kinds of 

research data. A qualitative research means the data the researcher collects is not 

standardized, and is expressed with words, while a quantitative research means that 

the research data is collected by standardized questions and reflected by a series of 

numbers (Saunders et al. 2003). Our research is qualitative because the collection of 

data is not standardized and the findings are expressed with word. In fact, it is 

difficult for us to collect information by a standardized method, reflect by numbers, 

due to the complexity of the prerequisites and public administration in different 

countries. 

 

2.4 Data collection 

2.4.1 Collection of secondary data 

The secondary data is “the data have already been collected for some other purpose” 

that can “provide a useful source from which to answer, or to begin to answer, your 

research question” (Saunders, 2003, p188). It is difficult for us to collect primary data 

due to the limited time, energy and finance because the level of our study is too big. 

We have to try our best to collect as many theories as possible of the NPM, 

performance management in government and organizational structure, and the 

experience of performance management in the government of western countries. What 

is more, we get many materials about the governmental structure of Sweden and 

China from some books, especially the governmental websites of the two countries. 

Of course, all of such information is secondary data.  

 

2.4.2 Collection of primary data 

In order to our dissertation being convinced by readers, we collect some primary data 

to introduce the governmental structure of China. The primary data comes from 

district government of Beilun, Ningbo by interview of telephone, and mainly reflects 

the special features of governmental structure of China. 
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In addition, we will describe some parts of the case in observation way. Although 

observation is a data collection method with rigid condition, but his core value are 

“become the member” and “share experiences” (Gill and Johnson, 1997, p113, cited 

by Saunders et al, 2003). So our experiences of working are also used in this 

dissertation.    

 

2.5 Research philosophy  

We adapt an interpretivistic research philosophy. According to Saunders, the 

interpretivistic philosophy is the one that focuses on analyzing the details of events in 

order to understand the reality or perhaps a reality working behind them. Researchers 

advocate that this philosophy is opposite to positivism and maintain that the social 

world cannot be generalized because of its uniqueness and complication. The 

researchers using this direction are less theoretical in their generalization of the 

complex world. The interpretivistic view is the most applicable for us to do since it 

does not focus on defining law-like generalizations about the complex issues of 

circumstances and individuals.  
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Chapter 3 Literature Review 

                                                             ________ 

In this chapter, we present the theory of new public administration and performance 

management, and review NPM reforms in some countries. Then, we find that 

governmental structure reform is the task of first stage of NPM reform pushed by the 

pressures from society and market.  

                                                                                     

 

3.1 New Public Administration 

After studying the government reform since the late 1970s in many countries, scholars 

point out that the traditional bureaucratic administration has been replaced by a new 

management paradigm based on market scheme. The new paradigm focuses on 

economy, efficiency and effectiveness through economization within the public 

sectors (Admin, 2006). And it is labeled with different terms, such as New Public 

Management (NPM), Entrepreneurial Government, Post-bureaucratic Paradigm, 

Market-oriented Public Administration and so on. Among all these terms, NPM is 

widely accepted (Admin, 2006). 

 

3.1.1 Definition of NPM 

NPM is a very broad concept of multiple dimensions. For its contents, it makes a 

different definition. Pollitt (1991) thinks that NPM develops from the classical Taylor 

posed by the management principle that it emphasizes business management theory 

and methods, technology and public sector management model in the application. 

Hood (1991) takes NPM as an explicit order to emphasize accountability, and 

output-oriented performance evaluation, and the quasi-independent administrative 

units based decentralized structure, the introduction of private sector management, 

technology, tools, the introduction of market mechanisms to improve the 

competitiveness of the characteristics of public sector management in new way. König 
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(1997) insists that the NPM is a “popularized mixture of management theories, 

business motivation psychology and neo-liberal economy”. Metcalfe (1998) argues 

that NPM is an umbrella term, with a wide range of meanings, such as organizational 

and management design, the application of new institutional economics to public 

management, and a pattern of policy choice.  

 

3.1.2 Driven Forces of NPM 

As for the driven forces of the NPM, Zhiren Zhou (1999) outlines a list combined of 

economical, societal, political and technological factors. The first force is the 

increasing dissatisfaction with the public sectors in terms of efficiency and quality. 

The second force is the introduction of economics theories into the operation of the 

public sectors. The third force is the impact of the management methods formerly 

used in the private sector on the public one. The fourth force is the development of 

technology, especially the information technology, which makes it possible for the 

public sectors to introduce different kinds of managerial reforms. 

 

3.2 Performance Management  

According to the NPM, the government can use measurement and evaluation of the 

organizational performance to reach its goals as the private sector (Logotri, 2001). 

Especially, financial restraints in public expenditures in recent years force the 

government to increase accountability and improve the efficiency and effectiveness of 

public services (Kloot and Martin, 2000). Therefore, results-oriented restructuring of 

government services has been a recent trend (Osborne and Gaebler, 1992) in order to 

increase transparency and improve government operations (Martin and Singh, 2004). 

Meanwhile, performance management reform takes place worldwide to meet the 

demands for accountability (Bernstein, 2001). 

 

3.2.1 Definition of Performance Management  

Performance management can be defined according to different ways. Roger (1994) 

notes it as an “integrated set of planning and review procedure”. Edis (1995) insists 
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that any integrated, systematic approach aiming to improve organizational 

performance can be called performance management. Armstrong (2000) defines 

performance management as a “strategic and integrated process that delivers sustained 

success to organizations by improving the performance of people who work in them 

and by developing the capabilities of individual contributors and teams”.  

 

We think the definition of performance management by the OECD is more overall, 

because it is defined as a system in which “program performance objectives and 

targets are determined, managers have flexibility to achieve them, actual performance 

is measured and reported, and this information feeds into decisions about program 

funding, design, operations and rewards or penalties” (OECD, 1995).  

 

3.2.2 Measurement of Performances Management in Government 

The outcomes and outputs framework requires agencies to define to output in a 

manner that permits identification of discrete units and permits quantifiable 

measurement of those units (DOFA, 1998). The measurement of performance 

management in government is at first described as a “three-e” (economy, efficiency 

and effectiveness) while it emerges from the theories of business management 

methods and technology, the introduction of market competition mechanism. 

However, in recent years many countries and scholars pay attention to the social 

equity due to the complicated and comprehensive objectives in government that is 

different from the private companies and organizations, which leads to the occurrence 

of “four-e” (economy, efficiency, effectiveness and equity) as a measurement tool. In 

fact, nowadays the measurement of performance management in many countries 

becomes a comprehensive system including quality, responsibility, and reflection 

besides “four-e” (Admin, 2006).  

 

3.2.3 Reasons of Occurrence of Performance Management 

There are some complicated reasons for the occurrence of performance management 

reform. In short, to meet with the higher public expectation of accountability and 
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demands for efficiency and effectiveness in the operations, the governmental 

organizations begin to focus on and implement performance management reform 

(Hood, 1995). Concretely speaking, in the 1970s oil crisis, the economic recession has 

resulted in high budget deficit in western countries that makes the welfare society 

unsustainable and results in a series of new social and political issues, which prompts 

the government to be the direct cause of reform. Secondly, economic globalization 

drives performance management reform. In order to improve the competitiveness of 

the national economy and comprehensive national strength, the public focuses on the 

government’s management of economic globalization on a higher demand. Especially 

the public sector reform in OECD provides a new powerful impetus. Thirdly, the new 

technological revolution, especially information revolution is a catalyst for 

performance management reform. The rapid development of information technology 

creates a possibility for establishing a flexible, efficient and transparent government, 

which calls for the government to change and adjust the organizational and 

operational process. Finally, the failure of the traditional bureaucratic system and the 

successful pattern of business management impact the government to use performance 

management to improve administrative level (Admin, 2006). 

 

3.3 Performance Management Reform  

In the late 1970s, governmental performance management originated in the United 

Kingdom, Australia and New Zealand, and gradually extends to other Western 

countries and even the whole world. All countries show a similar trend of reform that 

related to their governmental structure. 

  

3.3.1 Performance Management Reform in the USA  

Although there are clear divisions of responsibility between the Federal government 

and local government in the USA, governmental structure has still slightly changed 

with the performance management reform. President Bill Clinton clearly claimed 

“reinvesting government” in 1993, and charged Vice President Al Gore as the leader 

of the National Performance Review (NPR). Then, on September 1993 the NPR give 
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his first report “From Red Tape to Result: Creating a Government That Work Better 

and Cost Less”. Moreover, the 1993 Government Performance and Results Act 

(GPRA) require the Federal agencies to set strategic goals and to use performance 

measures for management and budgeting. Until 1999, all departments build systems 

of performance management and measurement. Between 1993 and 1999, the Clinton 

Administration cut the size of federal workforce by 17 percent, or 377,000 full-time 

equivalent employees, which means that USA has the smallest federal workforce in 

39 years (Clinton-Gore Administration Accomplishments: 1993 - 2000). 

 

Bush administration fully implements quality management, and the President’s 

Management Agenda announced in the summer of 2001, is an aggressive strategy for 

improving the management of the Federal government. Rather than pursue an array of 

management initiatives, the Agenda elects to identify the government’s most glaring 

problems—and solve them. Especially, the Government Reorganization and Program 

Performance Improvement Act of 2005 aims in “improve the performance of the 

Executive branch of the Federal government by ascertaining whether programs works 

or not and addressing deficiencies in existing programs, eliminating duplication of 

effort, and abolishing agencies and programs that do not work”.  

 

In short, with the performance management reform in the USA, all the departments 

and local government get more freedom on personnel, salary etc. to achieve their 

objectives. 

 

3.3.2 Performance Management Reform in the UK 

In 1979, Margaret Thatcher introduced performance measurement into UK 

departments and Rayner established the Vetting Committee responsible for it. From 

1988, according to Improving Management in Government: the Next Step (Next Step), 

the Department of the overall (Commission) was divided into a number of institutions, 

which was in charge of the Ministry of the committee under the policy guidance, and 
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effective management of public services to fulfill their duties; management techniques 

and procedures to the training staff, and all activities were carried out under the 

leadership of one of their senior executives.  

 

The structure of the government had to be adjusted with the wave of privatization of 

public corporations and public institutions, which was evidently reflected in Citizen’s 

Charter in the White Paper by John Major government in 1991 and in John Major 

government's 1992 "quality of competition" policy documents. The public sector have 

to compete with the private sector to provide public goods and services, particularly 

through open tender, and won the competition to provide quality services to ensure 

the survival and development. 

 

Moreover, Comprehensive Spending Review completed in 1997 and Modernizing 

Government White Paper published in 1999 clearly showed the vision: making 

government simple and more effective for citizen and business, by more strategic 

policy making and joined-up services. 

 

3.3.3 Performance Management Reform in Other Countries 

There are some other countries that achieve successful performance management 

reform. New Zealand in particular is used as a model being one of the most rapidly, 

systematic, comprehensive and radical performance management reform due to the 

reform breadth, depth, duration and results. New Zealand begins a comprehensive 

administrative reform by some specific measures including structural reform, 

decentralization and commercialization, and privatization from 1984, which is evident 

that private sector management is introduced in almost all public sectors and 

restructuring is a fundamental change in public management.  

 

In Germany, during the late 1970s and early 1990s, the administrative reforms is 

taken by non-continuous evolutionary pattern that reform is continuous, incremental 

and fragmentary, but its basic contents of the reform of public utilities such as 
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adjustment, "to the country slimming" (or "slender"), cutting public service staff, 

reducing public personnel expenditures, changing the structure of public organizations, 

is based on Marxist-oriented management to some extent. Especially in the 1990s, the 

local government begins to implement reform by such ways: control, project 

budgeting and performance indicators, service and customer orientation, 

responsibility of Concerns, the responsibility entrusted to the commercial units.  

 

In the Netherlands, reform is gradual and piecemeal, which seeks to improve the 

operation of government, administrative efficiency and effectiveness by means of 

deregulation, decentralization, privatization and the introduction of business 

management and market mechanisms. In 1982, Netherlands launched the "major 

operation", whose main contents focused on decentralization, deregulation, 

privatization, layoffs and the bureaucratic system reform. Then, during 1989 and 1994 

Netherlands implemented the "social renewal", the core of which was to promote and 

encourage citizens and communities to actively participate in the management of 

public affairs activities. 

 

Shiming Song (2004) summarized that the western administration reform, which 

started in England, New Zealand and spread gradually out to other countries, lasted 

for a quarter of century. Among 123 countries including 3.4 million populations in the 

world, 99 countries have carried out performance management reform, included 

almost all the developed countries. The focal point of performance management 

reform is the personalization of state-owned enterprises in 1980s and turned to the 

reform of government core function in 1990s. The main line of first stage reform is 

governmental structure reform that aim to adjust the relationship between 

governments and market/society, the main task of second stage is optimizing the 

mechanism of public service and deepening the reform of the internal management 

system of government. 

 

3.4 The difference between the traditional administration and new public 
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management reform 

No matter what type of reform, there is undoubtedly the debate of two basic 

orientations that are Weberian traditional administration and the new public 

management which represents modernization of public administration (Zhiren Zhou, 

1999). To the traditional public administration, the new public management is a major 

breakthrough and a profound change in public sector management, especially in 

government management. It reflects the fundamental direction adjustment of the 

public management (Xutao Liu, 2005).  The traditional public administration, which 

was perceived as a practice model meeting the need of government management in 

western industrial society, was called “governmental organizations of industrial 

society” and the “19th century’s administrative skills” (Xutao Liu, 2005). This 

traditional public administration has the following four characteristics (Hughes, 1998, 

p.1): 

 

(1) The government and its structure should be established according to the principle 

of Weber’s bureaucratic system (hierarchy), strictly abiding by the principle is the best 

way for government operations; 

 

(2) Public goods and services should be provided by government agencies 

(bureaucracy), i.e. the government is the sole provider of public goods;   

 

(3) The political (policy maker) and policy implementation (the chief) should separate, 

and the political neutrality of the civil service will help implementing the 

responsibility system; 

 

(4) As a special management form, the professional bureaucracy must be employed all 

their life by administration. 

 

With the development of the world from an industrialized society to post-industrial 

society and information society, the traditional public administration increasingly 
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unable to meet the nowadays situation, and its basic principles are questioned severely 

and increasingly ineffective or obsolete in practice. Xutao Liu (2005) made a 

conclusion about it. 

 

(1) As a cornerstone in the traditional public administration, the bureaucratic system 

(hierarchy) has been proved to be an outdated, and inflexible and inefficient system of 

government models. Osborne and Gaebler (1992) said, the bureaucratic system 

developed in the industrial age, which focused on the various rules and regulations 

and layering of command, have no effective function. It has become a bloated bodies, 

waste and inefficiency while facing the rapidly changing and information-rich as well 

as knowledge-intensive in the 1990s. 

        

(2) The monopoly position of the public sector as the sole provider of public goods   

and services, has been shaken due to the participation of various private companies,  

independent organizations and community groups. Various government agencies have  

to compete with each other for providing the same public goods and services. 

        

(3) The separation of politics and administration is difficult and unreality in practice.  

In contemporary, the public bureaucracies (the civil service) are increasingly involved  

in policy formulation (political affair). The civilian political appointees and senior  

civil servants have to break the creed of the political neutrality of the civil servants 

 

(4) The traditional model of personnel administration has greatly changed that the 

concept of lifelong employment of the civil service (civilian) has been broken and 

contract employment. Temporary employment has become an important means of 

employment. 

 

In a sense, the emergence of the new public management reform is to overcome the 

shortcomings of the traditional public administration from the four aspects i.e. the 

governmental structure, public services, political neutrality of civilian and personnel 
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administration. 

3.5 Summary 

By reviewing the theories of NPM and governmental performance management, we 

understood that NPM is a broad concept on the emphasis of the whole process of 

public administration reform while performance management is a result of NPM 

reform. Therefore, we use the concept of NPM reform as well as performance 

management reform in this dissertation. After glancing over the experiences of 

performance management reform in the USA, UK and other countries, we found that 

performance management reform in those countries attach importance to their 

structure reform, and governmental structure reform is the main task of first stage in 

performance management reform. By comparing the traditional public administration 

and NPM reform, we noticed that all the theories and experiences of NPM reform aim 

to overcome the shortcomings of the traditional public administration from the 

changes of governmental structure, public services, political neutrality of civilian and 

personnel administration. Therefore, we think the governmental structure reform is 

first important thing when a country launches its performance management reform.  
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Chapter 4 Theoretical Framework and Research Model 
                                                                                    

In this chapter, we study how the organizational structure affect government 

performance, what are the scholars main perspectives about structure in performance 

management reform, and what are the trends of structural reform, from which we 

develop our model about structural prerequisites for successful implementation of 

governmental performance management. 

                                                                                     

 

4.1 How does organizational structure affect government performance? 

Edward R. Maguire（2003）said that Organizations, like people, are comprised of 

many components, such as size, performance, goals, leadship, professionalism, 

culture, identity, and formal structure. Structure is so important that Organizational 

reformers in both the public and private sectors continually recommend new strategies 

for restructuring organizations. The objective of restructuring organizations is to make 

them run better and more effective (Pollitt and Bouckaert, 2004).  

 

4.1.1 The function of organizational structure  

Is structure really so important in organizations? Some argued that “the most 

important thing to remember about organizations is that they are not structures; they 

are people. Take away the structures and you still have organizations. Take away the 

people and you have none” (McNiff, 2000, p.243). Others think that organization 

structure is believed to affect the behavior of organization members (Dalton, Todor, 

Spendolini, Porter, 1980). As Hall (1997) noted, this belief is based on a simple 

observation. Buildings have halls, stairways, entries, exits, walls and roofs. The 

specific structure of a building is a major determinant of the activities of the people 

within it. Similarly, behavior in organization is influenced by the organizing structure. 

The influence of this structure, while not as apparent as that of a building, is assumed 

to be pervasive (Dalton, et al. 1980). All organizations have structure. Hall suggested 
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that structure has two basic functions, each of which is likely to affect individual 

behavior and organizational performance: “First, structures are designed to minimize 

or at least regulate the influence of individual variations on the organization”, and 

“structure is the setting in which power is exercised…, decisions are made…, and… 

the organizations activities are carried out” (p.109). Van de Ven (1976) highlighted the 

importance of structure both at the organization and subunit levels for the 

performance (efficiency, morale and effectiveness) of organizations.  

 

Therefore, the organizational structure is very important because they can obviously 

affect individual behavior and organizational performance so that the NPM reformers 

have never forgotten it. 

 

4.1.2 The dimensions of organizational structure  

From above, we have known that the organizational structure can affect individual 

behavior and organizational performance. But how does it work?  Maguire (2003) 

answered that it is the dimensions of structure by which the organizational structure 

have affection over the behavior of organization members and the performance of 

organization. And then how many dimensions are there in organizational structure?  

Maguire (2003) said that the organizational structure has two dimensions: complexity 

and control. The dimension of complexity means that Organizations can become more 

complex by adding hierarchical layers, by creating new functional units, or by 

expanding their operations spatially. And the dimension of control means that 

organizations can achieve control and coordination by increasing the relative size of 

their administrative core; instituting formal written rules, policies, standards and 

procedures; or centralizing decision-making authority. Maguire emphasized further 

that organizations vary in the nature and magnitude of each of these separate 

dimensions, and the structure of an organization is a complex mix composed of these 

separate features. 

 

Thus, we have known the structure affect organization by two dimensions, so we 
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research the dimensions of structure. Maguire (2003) said the Weberian treats 

structure as one-dimensional phenomenon, i.e. the vertical hierarchy; therefore the 

traditional administration was very dependent on the hierarchy because only the 

vertical hierarchy can affect organizational performance. 

 

4.1.3 The dimensions of governmental structure 

Since the organizational structure can affect organization performance, the 

governmental structure can also affect governmental performance by the dimensions 

of governmental structure. As mentioned, complexity and control are the two 

dimensions of organizational structure. What are the dimensions of the governmental 

structure? 

 

Christopher Pollitt and Geert Bouckaert (2000, 2004) answered that the basic 

structure of state has two basic dimensions. “The first refers to the degree of vertical 

dispersion of authority—that is, how far authority is shared between different levels 

of government. Some states are highly centralized, with all significant decisions 

concentrated at the top level; some much more decentralized. The second dimension 

concerns the degree of horizontal coordination at central government level—that is, 

how far central executives are able to ‘get their acts together’ by ensuring that all 

ministries pull together in the same direction. This dimension ranges from the pole of 

‘highly coordinated’ to ‘highly fragmented’ ”(p.42). 

 

We are very agreed with Pollitt & Bouckaert that the dimensions of governmental 

structure are two: the vertical dimension about centralization or decentralization, and 

the horizontal dimension about coordination or non-coordination. Then, is there any 

contradiction between this vertical/horizontal dimensions and the complexity/control 

dimensions that Maguire (2003) suggested? We think they are unanimous, because the 

vertical/horizontal dimensions are embodiment of the complexity/control dimensions 

in the governmental structure. Therefore, when analyzing governmental structure, we 

use this theory rather than the complexity/control one. 
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Since authorities of government have only two directions that is vertical and 

horizontal, this vertical and horizontal dimensions theory of Pollitt &Bouckaert can be 

applied to analyze governmental structure reform in New Public Management. And 

this theory gives us some enlightenment about the prerequisites for governmental 

performance management in structure. 

  

4.2 Scholars’ main perspectives about structure in new public management 

reform  

4.2.1 Some scholars’ opinions about new public management reform 

Most of other scholars mention the importance of decentralization /flexibility 

/coordination in organizational structure when talking about the reform of new public 

management in the World, and take the structural reform as more important thing in 

performance management reform. Here are some scholars’ opinions as follow: 

 

Hood (1991) regard NPM reform as new ways with explicit accountability/ 

output-oriented /performance evaluation, with decentralized structure based on the 

quasi-independent administrative units, with the introduction of the management / 

technology / tools in private sector and of market mechanisms to improve the 

competitiveness among public sector management  

 

Ingraham (1997) summed up four aspects of characteristic about NPM reform: (1) 

budget and fiscal reform; (2) structural reform, emphasizing the shift of organizational 

structure from centralization in hierarchy to decentralization and flexibility; (3) 

technical or procedural reforms; (4) the relationship reform between public sectors.  

 

Peters (1996) said that the trends of NPM reforms are in four aspects, i.e. the 

organizational structure, personnel management, policy-making and public interest. 

Decentralization is regarded as the most obvious characteristic in organizational 

structure. 
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Zhiren Zhou (1999) regarded the basic contents of the administrative reform as three 

aspects as follow: first, the optimization of the community / marketing management / 

government management (including non-nationalization, liberalization, reducing 

management, etc.); second, the utilizing of social force and the socializing of public 

services ( including rental contracts to private companies, breaking the government 

monopoly and creating a partnership between government and private sector); third, 

the reform of the internal management of government departments (including the 

establishment and improvement of information system, decentralization and 

devolution of power, internal organization structure reform, etc.). 

 

4.2.2 NPM Model: Downsizing and Decentralization  

British scholar Ewan Felie et al. (1996) argued that there is no unified “new public 

management” model, and at least there are four different models emerged from the 

reform movement in contemporary Western government, which are all different from 

the traditional model of public administration, and includes important differences and 

clear characteristics that represents several types of initial attempt for setting up the 

ideal type of new public management. The four models are: Model 1—the Efficiency 

Drive; Model 2—Downsizing and Decentralization; Model 3—In Search of 

Excellence; Model 4—Public Service Orientation. The Model 2 is related to the 

organizational structure and illustrates the exact changes of organizational structure in 

NPM reform, therefore, was expounded here. 

 

Ewan Felie (1996) said the Model 2 derived from a demonstration that the typical 

characteristics of organizational structure with large-scale, rationalizing, vertically 

integrated hierarchy in that three quarters of the 20th century (1900-1975), have a 

historic change toward its opposite. The last 25 years have seen the development of 

the new trends, which include decentralization, in the pursuit of flexibility, away from 

the highly standardized organizational structure, increasingly non-central 

responsibility of budget and strategy, increasingly contracting and the separation 
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between small strategic core and big edge of operation. These trends occurred in the 

private sector as well as in the public sector. From a view of historical point, it can be 

regarded as ‘Fordist’ mode of production that public sectors provide public services, 

large-scale standardized products, and control markets—which reached its peak after 

World War II. From organizational theories, the Fordist enterprises also can be seen as 

a highly bureaucracy with the levels of offices, regulations and formal relation climate, 

and have the same bureaucratic symptom as the public sector. After late of 1970s, the 

organizational structure both in the private sectors and in public sectors, have rapidly 

change from “Fordist” model to the new form of organizational structure with the 

following two typical features: the disintegration of the vertical integration and the 

increasing of organizational flexibility. The large organizations tend to become 

small-scale units with more autonomy and decentralized, contracting has been used 

more and more. This Model reflects the trends of changes in the organizational 

structure of contemporary public sectors, and has its “key indicators” Ewan Felie 

mentioned as follow: 

 an extension of the early stress on market-mindedness to more 

elaborate and developed quasi-markets; a ( still ambiguous) shift from 

planning to quasi-markets as the mechanism for allocating resources 

within the public sector; 

 

 a move from management by hierarchy to management by contract; the 

emergence of looser forms of contract management; the creation of 

more loosely coupled (critics would argue fragmented) public sector 

organizations at local level; 

 

 a split between a small strategic core and a large operational periphery; 

market-testing and contracting-out of non-strategic functions; 

 

 delayering and downsizing; a drastic reduction in the payrolls of public 

sector organizations; moves to flatter organizational structures; staff 
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reductions now at the higher tiers as well as lower down the 

organization; 

 

 a split between public funding and independent sector provision; the 

emergence of separate purchaser and provider organization; the 

formation of purchasing organization as a new organizational form; 

 

 moves from the ‘command and control’ form of management associated 

with NPM Model 1 to new management styles, such as management by 

influence; an increased role for network forms of organization; stress 

on strategies alliances between organizations as a new form of 

coordination; 

 

 an attempt to move away from standardized forms of service to a 

service system characterized by more flexibility and variety. (Ewan 

Felie et al,1996, p.13) 

 

Ewan Felie et al (1996) said, although the Model 2 is not as dominant as Model 1 in 

the 1980s, but its influence is growing with increasingly important position. It is 

closely related to the changes in organizational structure of 20th century. 

 

4.3 The features of organizational structure reform in governmental 

performance management 

The restructuring of organizations is a common feature of public sector management 

reforms (OECD1994, 1995). While Ewan Felie (1996) summed up above that the two 

typical features of organizational structure reform are the disintegration of the vertical 

integration and the increasing of organizational flexibility, Pollitt & Bouckaert (2000, 

2004) summarized four features of organizational reform in governmental 

performance management from the twelve countries that have successful NPM reform 

in the World:  
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(1) Specialization. Should public sectors be single-purpose or multi-purpose? 

Specialization refers that the organizations should be single-purpose. The structural 

reforms of new public management in most countries have been towards more 

specialized organizations during the 1980s, especially in Australian/New Zealand/UK. 

New Zealand is probably the clearest one but not the only case. “In the UK the Next 

Steps Programme, launched in 1998, led within ten years to the creation of more than 

140 specialized executive agencies (Chancellor of the Duchy of Lancaster 1997). In 

France more than 200 centres de responsabilite have been set up since 1989.”(p.82). 

And in the Netherlands, Canada, Italy also have the same trends except for Germany. 

Specialization has been in evidence in local government too. In the UK the setting-up 

of MTMs (quasi-markets) in health care, education, and social care entailed a good 

deal of actully specialization into separate purchaser and provider units (Pollitt et 

al.1998). Again “Germany is a significant exception to the trend towards 

fragmentation and specialization at local level”. (p. 83) 

 

(2) Coordination. By what means should coordination be achieved? Coordination can  

be ensured by hierarchy, network, or market (Kaufmann et al.1986; Thompson 

etal.1991). the first mean is hierarchy，in traditional administration, hierarchy can 

ensure coordination achieved by the practice of authority top-down with the help of 

regulations, But it is not only mean of achieving coordination. The second mean is 

network; coordination can be realized by voluntary cooperation within a network due 

to objectives commonly shared among all network members, so that communication 

can be easily made. The third mean is the market mechanism. “The miracle of the 

market is that a price mechanism enables the activities of many producers/sellers and 

consumers/buyers to be coordinated without any central authority ordering it” (p.83). 

The ‘hidden hand’ of market can coordinate well with the help of modern 

communications and information technologies. Pollitt & Bouckaert (2000, 2004) 

think that market forms of coordination should possibly be substituted for hierarchical 

coordination. In the countries that have been most enthusiastic about NPM, there has 
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therefore been a wide-scale substitution of market and quasi-market coordination and 

contractualization for hierarchical coordination (Lane 2000). “Contractualization and 

marketization have spread widely in Australia, New Zealand, the USA, and the UK, 

and to a lesser extent in Canada and Sweden” (p.84).  

           

 To conclude this review of coordination, Pollitt & Bouckaert (2004) remarked that,   

even where traditional hierarchies remained in place, the instruments of hierarchical   

coordination tended to change that was a shift from control and coordination by  

supplying inputs and regulating procedures to a greater emphasis on coordination by  

targets and outputs standards.  

 

(3) Decentralization. Decentralization makes public services more effective,  

facilitates ‘downsizing’ by the elimination of unnecessary layers of middle 

management, and even produces more contented and stimulated staff, whose jobs 

have been ‘enriched’ by taking on devolved responsibilities and by escaping from the 

overburden of centralized regulation. So, “almost everyone in every country (and in 

the European commission) seems to be officially in favor of decentralization” (p.87).  

 

But decentralization has three strategic choices(see figure 1): The first choice is 

between political decentralization and administrative decentralization. The political 

decentralization means that the authority is transferred to elected political 

representatives, e.g. central government decentralizes a power to local government. 

The administrative decentralization means that the authority is passed to an appointed 

body such as a UK Urban Development Corporation or a Swedish agency. The second 

choice is transferring authority to another body between by competitive means and by 

noncompetitive means. For example, it is competitive decentralization that through 

competitive tendering for a local authority refuses collection service, and it is 

noncompetitive decentralization that a District Health Authority transfers some of its 

authority to an NHS trust. The third choice is between internal decentralization and 

external decentralization. Internal decentralization is that the act of transfer takes 
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place ‘within the walls’ of an existing organization, external decentralization is that 

the authority is transferred to an independent external body (which might be an 

existing one or a new, specially created one). 

                      Figure1: Strategic choices in decentralization (p.87) 

                                                                           

             Either                             Or                          

             Political decentralization              Administrative decentralization 

             Competitive decentralization           Noncompetitive decentralization 

             Internal decentralization              External decentralization (devolution) 

 

All the countries select the trends of decentralization in the course of NPM reform. 

France, Sweden, Finland, and UK central government have praised the virtues of 

decentralization. Germany had been much decentralized since the Second World War. 

Administrative decentralization has been the dominant type in Belgium, Finland, 

Germany, France, and Sweden. But the forms of decentralization have been rather 

different in different countries. In New Zealand and the UK, few new powers have 

been given to local governments. In France, by contrast, the decentralization is to 

local and regional elected authorities from 1982(political decentralization). In 

Germany, local governments have probably gained most powers from the delegation 

of functions by higher levels (administrative decentralization). In Finland and Sweden 

there has been both political and administrative decentralization. As for the choice 

between competitive and noncompetitive decentralization, “the competitive approach 

was prominent in Australia, New Zealand, and the UK, but much less so in the central 

or northern European countries. The USA was fairly enthusiastic about 

contracting-out (but in a sense had less to commercialize, at least at federal level) and 

Canada (again at the federal level) was generally more cautious” (p.88). About the 

internal/external distinction, all countries practiced both types to some extent, but the 

NPM countries have probably undertaken more external decentralization, because 

they want to create new, autonomous, and specialized bodies, and devolve powers to 

them. 
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Pollitt & Bouckaert (2000, 2004) concluded that the thought about everything is 

traveling in the direction of decentralization is, to say the least, over simple. With a 

global rush towards decentralization, some authority such as finance management has 

been centralized in a number of countries in order to tightening of central control and 

oversight. 

(4) Scale. Scale is closely connected with the other dimensions of organization. The 

trends towards specialization and decentralization also indicate reductions in the 

average size of many public sector organizations. “The ideal public sector agency, as 

envisaged by the enthusiasts and visionaries of the NPM and reinventing government 

movements, will be ‘flat’, flexible, specialized (‘focused’), and decentralized, and 

therefore very probably quite small”(p.89).   

 

4.4 The structural prerequisites to government performance management  

By studying the administrational reform of western countries, we can conclude that 

the goal of their reform has been realized by reconstructuring the governmental 

organizations and improving their internal managemental mechanisms, though they 

also concern the function and affection of government. The reform of organizational 

structure in government is usually aimed at the traditional model of public 

administration（Xutao Liu, 2005）. So, there are some prerequisites for government 

performance management with respect to organizational structure. What are the 

prerequisites that can be induced from above? 

 

4.4.1 The development of our model 

First, the structural reform in government is the main task of the first stage of NPM 

reform. We have investigated that the structure reform is regarded as the basic 

condition of NPM reform in all the countries which have carried out NPM reform. 

 

Second, from the Comparison between Weberian bureaucracy model and NPM model, 

we have known that new public management reform wants to overcome the shortages 
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of Weberian bureaucracy model. Especially the structure of Weberian bureaucracy, 

with high centralization and coordination by hierarchy, is outdated, waste and 

inefficiency while facing the rapidly changing and information-rich as well as 

knowledge-intensive in the 1990s. Therefore, the structural reform toward 

decentralization and flexibility will be taken into account in NPM reform. 

 

Third, most of scholars admit the shift of organization structure from centralization in 

hierarchy to decentralization and flexibility, with the objective of getting them (in 

some sense) to run better (Pollitt and Bouckert, 2000, 2004).  And the NPM Model 

2—downsizing and decentralization  (Felie et. al.1996), demonstrate the new 

structural trends of the last 25 years in the 20th century—towards decentralization and 

flexibility, in order to achieve more efficient, more effective and more economy.  

 

Fourth, according to Pollitt and Bouckaert (2000, 2004), the basic structure of state 

has two basic dimensions: the degree of vertical dispersion of 

authority—centralization or decentralization; the degree of horizontal coordination at 

central government level—‘highly coordinated’ or ‘highly fragmented’. 

Organizational structure affects governmental performance just through these two 

dimensions. And the developmental trends of organizational structure in performance 

management reform are towards decentralization and coordination. 

 

Fifth, Pollitt &Bouckaert (2000, 2004) sum up the four aspects of the trends of 

organizational structure in NPM reform in twelve countries, which are 

decentralization/ specialization/ coordination/ scale change. And the decentralization 

and coordination may be more typical trends among the fours; because the 

specialization had been regarded as one typical characteristic in Weberian bureaucracy 

and scale change is result from the decentralization and coordination.  

 

From above, we can conclude that decentralization and coordination are the 

prerequisites to the successful performance management in governmental structure. 
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So, the model(see figure 2) is set up as follow based on the two basic structure 

dimensions and combined with the information of performance management reform.  

Figure 2: The Model of Structural Prerequisites for Successful Implementation 

of Governmental Performance Management 

 
 

4.4.2 The explanation of our model 

From the model, the ideal trends of governmental structure in Weberian bureaucracy 

are the centralization and coordination which are achieved by hierarchy. The 

hierarchy assures the centralization and the coordination. On the contrary, the 

successful trends of governmental structure in performance management are the 

decentralization and coordination. This coordination is different from that one in 

Weberian bureaucracy, and is achieved by common targets /market / network in NPM 

reform rather than by the hierarchy. As we know, compared with the structure of the 

traditional administration represented by centralization, decentralization is most 

typical characteristic of governmental structure in performance management reform. 

Decentralization 
(NPM reform) 

Highly coordinated Highly fragmented 

Centralization 
    (Hierarchy) 

The successful trends of 
governmental structure in 
performance management 
 

The ideal trends of 
governmental structure in 
Weberian bureaucracy 
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But when asked what are the structural prerequisites for the successful 

implementation of governmental performance management, our answer is both 

decentralization and coordination, neither only decentralization nor only coordination 

can ensure the success of structural change in NPM reform. The reasons are as follow: 

 

Firstly, although so many scholars and countries have recognized the necessity of 

decentralization in governmental structure reform, which we have mentioned above, 

this is just one reason. Another reason is that decentralization is required by the need 

of result-control in performance management, which usually set a series of 

complicated objective and evaluation system and appraised by the work-result of 

certain time as well as by social customers. Therefore, the governmental structure 

must fit in with the demand of performance evaluation system that result-control is 

easily fulfilled. In centralization system, every decision is top-down and assure the 

execution of it by many regulations, for which the accountability of up and down can 

not be easily distinguished, and result-control system can not work. So, 

decentralization of structure is supported by many scholars and countries with the 

result that decentralization becomes one of prerequisites for successful performance 

management in government.  

 

Secondly, coordination can ensure that every unit of devolved authorities walks 

towards identical direction and reduce conflicts in organization. In traditional 

administration, hierarchy does help organization achieve coordination by regulations 

and orders from top to bottom, and attach importance to achieve coordination within 

organizations. Similarly, in decentralized structure, coordination must be taken more 

seriously in order to avoid the fragmentation of devolved authorities. Although many 

scholars think coordination is easily achieved by decentralization and without losing 

too much control (Blau and Schoenherr, 1971; Child, 1973; Mansfield, 1973; Scort, 

1992), we must pay more attention to the new type of coordination achieved by 

similar objective, network and market rather than hierarchy. To assure the same 

direction of various devolved authorities, coordination in structure becomes another 
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prerequisite for successful performance management in government.  

 

4.5 Summary 

We studied the organizational structure affects the governmental performance by two 

dimensions of structure which are the vertical dimension—centralization or 

decentralization and the horizontal dimension—coordinated or fragmented. We found 

that most scholars admit the shift of organization structure from centralization in 

hierarchy to decentralization and flexibility, and Pollitt &Bouckaert (2000, 2004) sum 

up the four aspects of the trends of organizational structure in NPM reform in twelve 

countries, which are decentralization/ specialization/ coordination/ scale change. 

Therefore, we set up our model of the structural prerequisites for successful 

implementation of governmental performance management that decentralization and 

coordination become the structural prerequisites for our model. 
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Chapter 5 Empirical Example of Our Model 
                                                                                    

How about our model is put into practice in performance management reform? What 

means are the decentralization or coordination?  In this chapter, we use the Swedish 

governmental structure reform as an example of our model to demonstrate those 

questions, and gets some ascertain about our model.  

                                                                                    

 

5.1 Performance Management Reform in Sweden 

Performance management in Sweden’s public administration began in the late 1980s 

due to a growing fiscal crisis (Thomas Küchen, 2006). In 1990 an Administration 

Programme was announced, which aimed to generate a 10 percent reduction in the 

size of public sector. After the conservative (Bildt) government in favor of 

privatization from 1991, the Social Democrats returned to power in 1994 and 

accepted privatization on a selective and pragmatic basis. Between 1990 and 1996, 

thirteen agencies did become public companies. With the extensively modernized 

budgeting system since the late 1980s, especially the Budget Act that was put in force 

in 1997, the Swedish government had to become accountable for the relevant goals 

and the results attained in different fields (Göran Sundström, 2004). And it is true to 

get a productivity gain for the early 1990s (OECD, 1997), with output-oriented 

arrangements being firmly put into practice. 

 

5.2 Swedish governmental structure 

5.2.1 The description of the Swedish governmental structure 

As indicated in the following model (figure 3), the Parliament is the core of the 

political activity in Sweden. According to the constitution, the government/cabinet is 

formed by the Parliament and responsible to the Parliament. The about 300 central 
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administrative agencies are under the cabinet ministers, and 21 county administrative 

boards also represent the central government. The local government includes 21 

county councils and 289 municipality assemblies. As a special form of administrative 

agency, public enterprises can be describe as an intermediate body between an 

administrative authorities and a limited company, and are exempted from many 

restrictions that apply to other administrative authorities.  

Figure 3: The Model of Swedish Government System 

 
 
 
 
 
 
 
 
  
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Source: Provided by the County Administrative Board of Skåne in 2006.  

 

5.2.2 Analysis of the Swedish governmental structure 

“The Swedish model is characterized by delegation and decentralization of 

decision-making powers from the Government to the agencies, as well as within the 

agencies”, and “the structure of the Swedish central government administration is 
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extremely decentralized compared to other countries” (Kajsa Nilsson, 2003). The 

Swedish autonomous tradition of the administrative agency “has not been considered 

necessary to change basic institutional arrangements to introduce reform”, and “the 

basic thrust of reforms has been to make the exist arrangements more result-oriented” 

(OECD, 1997). 

 

Therefore, it is valuable for us to study the decentralization in Swedish governmental 

structure in order to deeply understand our model. What is more, we will describe 

how to coordinate among the decentralized parts. We think both of them are 

fundamental demands for the successful performance management in Swedish 

government. 

 

5.2.2.1 Decentralization 

There is evident decentralization lying between the central and local government, the 

politicians and administrative authorities in Sweden. 

 

(1) Decentralization between the central and local government.  

The county administrative board works as central government representative in the 

region/county, while the council and executive board, municipality and executive 

committee share autonomy as the local government. A Government Modernization 

Programme in 1985 laid considerable stress on decentralization from the center to 

counties and municipalities. The performance management reform in Sweden makes 

the policy of the state towards the counties and municipalities shift from management 

by regulation in detail to management by objectives. Especially in Västra Götaland, 

Skåne, the task of regional development has transferred from the county 

administrative boards to county councils. Therefore, there is undoubted that 

substantial decentralization of functions and powers from the center to counties and 

municipalities was achieved during the 1980s and 1990s. The situation of 

decentralization in functions and powers is as follows (figure 4): 

Figure 4: the department of three levels  
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(2) Decentralization between the politicians and administrative authorities 

In Sweden the cabinet, county councils and municipality assemblies are made up of 

the selected politicians. The politicians are responsible for the policy-making, while 

the administrative authorities implement the policies made by the politicians. In the 

cabinet, the cabinet of Sweden is formed by the Prime Minister and the cabinet 

ministers together. The main tasks for the cabinet are as follows: sent proposal to 

Parliament, issue regulations, treat international affairs, make the appointment to 

serve on courts or administrative authorities, and exercise a power of adjudication. 
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Therefore, the cabinet mainly determines the administrative agencies’ strategies and 

objectives, which aims at both performances and effects, and is related to an 

appropriation; the administrative agency independently carries out government policy 

or achieves the objectives demanded by the cabinet. That is to say, the administrative 

agencies enjoy an independent status and implement laws and ordinances in an 

autonomous fashion, and the Minister in charge is prohibited from interfering with the 

day-to-day operation and the outcome in individual cases. The similar 

decentralization lies in the local government. The local politicians in the county 

council and municipality assembly take decisions regarding to the county or 

municipality, while the executive board and executive committee are responsible to 

carry out the decisions. 

 

5.2.2.2 Coordination 

There is good coordination in the Swedish governmental structure. 

 

(1) Coordination between the central and local government  

In spite of the clear decentralization between the central and local government, there 

are some methods to coordinate between them. The county administrative board, as 

the highest civil government administrative unit at regional level and directly under 

the central government, has control and consultative functions in conjunction with the 

local governmetn, due to responsible for the overall activities of central government 

in the counties and meeting the national objectives. The county administrative board 

has a number of important tasks which need coordinate the national government 

county-based authorities and their interest in planning issues. And it must ensure that 

national goals are implemented at the county level and keep regional and municipal 

planning harmony with national goals. Moreover, The Ministry of Finance can also 

coordinate the affairs of local government in some extent by allocating general grants 

to local government. 

 

(2) Coordination between the politicians and administrative authorities 
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Coordination is basic demand for all ministers due to the collective decision-making 

methods that means the cabinet as a whole, rather than an individual cabinet minister 

in charge of the administration, and also means that every decision should be 

discussed by cabinet meeting even if it belongs to the range of tasks of a minister. 

Furthermore, the Constitution provides politicians four methods to control the 

administration: the power of appointment, the power to issue regulations, the power of 

appropriation and the power of adjudication. Additionally, in special budget 

documents the politicians can order − from each agency − activities (through 

formulation of objectives and results requirements) and information about results 

(through formulation of reporting back-requirements), which certainly make both the 

politicians and the administrative authorities coordinate easily. The similar 

coordination lies between the politicians and executive authorities in the local 

government. The politicians are “to make decisions on all matters of principal 

importance or of major significance for the municipality or county council” 

(Petersson, 1994). Moreover, they can also elect the members of the executive board 

or executive committee and supervise their work by selected auditors.  

 

5.3 Summary 

We choose Sweden as an empirical example of our model, because Sweden has 

successful performance management since the late 1980s and its structural reform is 

suitable to its governmental performance management. By investigating the 

decentralization and coordination between the central and local government and 

between the politician and administrative authorities in Sweden, we found that 

political decentralization and administrative decentralization are together used in the 

structural reform, and political control, administrative control are used together with 

coordination by network and market mechanism. Therefore, Sweden has clear 

division of the accountability and good coordination between the central and the local 

government, between the politicians and the administrative authorities, which has 

become their structural prerequisites for successful implementation of governmental 

performance management. We have got some ascertain about our model from Sweden 
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performance management reform, but we do not think Sweden model is a fixed 

sample because every country has their own condition and situation that are different 

from others.   
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Chapter 6 Case-Study in China 
                                                                                    

In this chapter, we make a deep study about Chinese governmental structure. What is 

the Chinese governmental structure nowadays? According to our model, how about 

the decentralization/ centralization and coordination/ fragmentation of Chinese 

government structure are in practice? We find that the structure of Chinese 

government is typical hierarchy coupled with Chinese characteristics and far from the 

structural prerequisites for successful implementation of governmental performance 

management—decentralization and coordination.  

                                                                                

 

6.1 Introduction 

6.1.1 The performance management reform in China 

Performance management reform of the Chinese government starts in recent years. 

But we have to admit that the Chinese government still mainly focuses on the 

measurement of the civil servant’s performance rather than government performance. 

The Outline of Deepening the Reform about Personnel System of the Civil Servants 

issued in 2000 clearly claimed that the measurement system about high cadres of the 

CPC and government should be built and perfected, and the indicatory system of 

measurement on their performance will be studied and built. Then, the Rule about 

Choice and Appointment of Leaders of the CPC and Government in 2002 formulated 

six basic conditions, content, scope, methods, procedure, and participants about the 

performance measurement of high cadres. Moreover, with the Civil Servants Law 

putting in force in 1st, January 2006, performance formally becomes one of the most 

important factors of the evaluation for all Chinese public servants. Especially, Testing 

Method of Comprehensive Check and Measurement created in 2006 claimed that both 

the public sectors and public servants should be evaluated mainly by using democratic 

evaluation, public opinion investigation, analysis of performance, individual interview 

etc. Evidently, the Chinese government still never succeeds in building suitable 
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performance measurement system. First, the measurement system in China still 

mainly focuses on the public servants rather than the government performance. 

Furthermore, GDP usually becomes an important indicator of measurement. In the 

end, the Chinese government usually evaluates civil servants’ performance internally. 

Therefore, the performance management reform of the Chinese government still stays 

on the beginning and does not related to the governmental structure reform.  

 

6.1.2 The outline of this chapter 

There are two parts in this chapter. In the first part, we use the descriptive studies 

method in the case study of Chinese governmental structure. According to the 

Constitution of People’s Republic of China, the Basic Instrument of State Council, the 

Basic Instrument of People’s Court and People’s Procuratorate, and the Act of Local 

People’s Congress and Local People’s Governments at all levels, we make the 

description of the Chinese governmental structure from five aspects: the major 

political principle in China, the system of the people’s congress, the Communist Party  

of China (CPC)—the party in power, the central administrative system and the local 

administrative system. From above we set up the model of Chinese governmental 

structure. In the second part, we analyze the Chinese governmental structure by using 

the secondary data and primary data we have collect it from internet, the law of China, 

the governmental reports. The primary data all are from Beilun district, Ningbo city, 

where is the job-address of Shangjin Xu who have worked there for 15 years. 

Shangjin Xu collected the data with the help of his 5 friends who all are local officials 

in Beilun and one of them has been interviewed by us through internet-phone. We put 

forward the three typical features of Chinese governmental structure: centralization, 

no separation between the political party in power and administration, and 

overlapping of the leadership. After studying the Chinese governmental structure by 

our model of the structural prerequisites, we find that the coordination of the Chinese 

governmental structure nowadays is totally achieved by centralization, so that we 

focus on the main features of the Chinese governmental structure—centralization 

from three aspects: division of functions and duties, personnel management, and 
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financial management. Besides using the secondary and primary data, we also put to 

use our knowledge about the Chinese governmental structure by the 

practitioner-research method, because we all have worked in the Chinese local 

governments for at least ten years.   

 

6.2 The description of the Chinese governmental structure 

According to the Constitution of the People’s Republic of China (Article 3), the state 

organs of the People’s Republic of China apply the principle of democratic centralism. 

The National People’s Congress and the local people’s congresses at various levels are 

constituted through democratic elections. They are responsible to the people and 

subject to their supervision. All administrative, judicial and procuratorial organs of the 

state are created by the people’s congresses to which they are responsible and by 

which they are supervised. The division of functions and powers between the central 

and local state organs is guided by the principle of giving full scope to the initiative 

and enthusiasm of the local authorities under the unified leadership of the central 

authorities. 

 

6.2.1 The major political principles in China (the constitutional system) 

There are eight political principles in the Constitution of China. Here are those related 

the governmental structure according to the Constitution. 

(1) The Communist Party of China is the country’s sole political party in power.  

 

(2) The socialist system led by the working class and based on the alliance of the 

workers and farmers is the fundamental system of the People’s Republic of China  

 

(3) All rights belong to the people. All the power in the country belongs to the people 

who exercise their power through the National People’s Congress and local people’s 

congresses at all levels.  

 

(4) Democratic centralism. The organizational principle for the state organs is 



 47

democratic centralism.  

 

6.2.2 The system of the people’s congress. 

The system of people’s congress is an organizational form for the state power in 

China. It is China’s fundamental political system. The power in the People’s Republic 

of China belongs to the people and the organ for the people to exercise state power is 

the National People’s Congress and local people’s congresses at all levels. The 

National People’s Congress (NPC) and local people’s congresses are established 

through democratic elections, responsible to and supervised by the people. State 

administrative, judicial and procuratorial organs are created by, responsible to and 

supervised by the people’s congresses. The National People’s Congress is the highest 

organ of state power. Local people’s congresses are local organs of state power 

(http://www.china.org.cn).  

 

6.2.2.1 The main functions and powers of the National People’s Congress (NPC)   

There are more than 16 kinds of functions and powers of NPC in the Constitution, 

here are those related to the governmental structure. 

(Source: http://www.china.org.cn/english/Political/26144.htm)   

 

(1) To amend the Constitution and supervise the enforcement of the Constitution; 

  

(2) To enact and amend basic laws governing criminal offences, civil affairs, the state 

organs and other matters;  

 

(3) To elect the President and the Vice President of the People’s Republic of China;  

 

(4) To decided on the choice of the Premier of the State Council upon nomination by 

the President, and on the choice of the Vice Premiers, State Councilors, Ministers in 

charge of ministries or commissions, the Auditor-General and the Secretary-general 

of the State Council upon nomination by the Premier;  
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(5) To elect the Chairman of the Central Military commission and, upon nomination 

by the Chairman, to decide on the choice of all other members of the Central Military 

Commission;  

 

(7) To elect the President of the Supreme People’s Court;  

 

(8) To elect the Procurator-General of the Supreme People’s Procuratorate;  

  

6.2.2.2. The functions and powers of local people’s congresses  

(Source: the Constitution of People’s Republic of China) 

Local people’s congresses at various levels ensure the observance and implementation 

of the Constitution and the law and the administrative rules and regulations in their 

respective administrative areas. Within the limits of their authority as prescribed by 

law, they adopt and issue resolutions and examine and decide on plans for local 

economic and cultural development and for the development of public services.  

 

Local people’s congresses at and above the county level shall examine and approve 

the plans for economic and social development and the budgets of their respective 

administrative areas and examine and approve the reports on their implementation. 

They have the power to alter or annul inappropriate decisions of their own standing 

committees.  

 

Local people’s congresses at their respective levels elect and have the power to recall 

governors and deputy governors, or mayors and deputy mayors, or heads and deputy 

heads of counties, districts, townships and towns.  

 

Local people’s congresses at and above the county level elect and have the power to 

recall presidents of people’s courts and chief procurators of people’s procuratorates at 

the corresponding level.  
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6.2.3 CPC--the party in power 

The Communist Party is the sole party in power in China. The central leading organ 

of the Party is the National Party Congress and the Central Committee. Party 

congresses of various provinces, autonomous regions, municipalities directly under 

the central government, cities with districts and autonomous prefectures are held once 

every five years. Local Party congresses at various levels are called by Party 

committees at the same level. Under special conditions, they may be held ahead of 

time or postponed with approval from the committee at the next higher level. (From: 

http://www.china.org.cn/english/Political) 

 

6.2.3.1. The leadership of the CPC 

CPC’s leadership over the country is mainly political, ideological and organizational, 

as reflected mainly in the following aspects: organize and exercise leadership over the 

country’s legislative and law enforcement activities, maintain leadership over the 

armed forces, provide leadership and manage the work of officials, organize and 

mobilize the society, give importance to ideological and political work.  

 

6.2.3.2 The basic principle of democratic centralism of CPC  

(From: http://www.china.org.cn/english/Political/26151.htm) 

 

(1) The individual Party member is subordinate to a Party organization, the minority 

is subordinate to the majority, the lower level organization is subordinate to the 

higher level, each organization and all members of the whole Party are subordinate to 

the Party’s National Congress and the Central Committee.  

 

(2) The Party’s supreme leading organ is the National Party Congress and the Central 

Committee it elects. The Party’s leading bodies at all levels in the localities are the 

Party congresses at these levels and the committees they elect. Party committees at all 

levels are accountable and report work to the congresses at their respective levels.  
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(3) Party organizations at a higher level shall frequently listen to the opinions of 

lower organizations and Party members in general and solve their problems without 

delay. Lower Party organizations shall ask for instructions from and report on their 

work to higher organizations, and also be responsible for solving problems 

independently within the scope of their official duties. Lower and higher 

organizations shall keep each other informed, and support and supervise each other. 

Party organizations at all levels shall help Party members to have a better 

understanding of and more participation in inner-Party affairs.  

 

(4) Party committees at all levels carry out a system that combines collective 

leadership with divisions of work and personal responsibility. Major issues shall be 

discussed and decided collectively by the Party committee; and committee members 

shall earnestly perform their duties in accordance with the collective decisions and 

divisions of work.  

  

6.2.4 The central administrative system 

(Source: the constitution of People’s Republic of China and the basic instrument of 

State Council) 

The central administrative system in the People's Republic of China includes: the 

central administrative organs under the system of the National People's Congress and 

the leadership of the central administrative organs over local administrative organs at 

various levels.  

 

The central administrative organ is the State Council of the People's Republic of 

China. The State Council is the highest administrative organ of the state. The State 

Council exercises unified leadership over local state administrative organs at various 

levels throughout the country, regulates the specific division of power and function of 

the state administrative organs at the central level and the provincial, autonomous 

regional and municipal level. 
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The State Council is composed of the Premier, 4 Vice Premiers, 22 Ministers in 

charge of ministries, 5 Ministers in charge of commissions, the Auditor-general and 

the Secretary-general. The Premier assumes overall responsibility for the work of the 

State Council and is responsible to the NPC and its Standing Committee on behalf of 

the State Council. The ministers assume overall responsibility for the work of the 

ministries and commissions. They direct the work of their respective ministries and 

commissions, convene and preside over ministerial meetings or general and executive 

meetings of the commissions and sign important reports to the State Council and 

decrees and directives issued to lower levels.  

 

Supervision comes down from the above. Upper administrative organs or leaders have 

the power to conduct supervision over lower administrative organs and their staff. 

Under normal circumstances, upper administrative organs implement administrative 

supervision through such measures as annulling inappropriate orders and decisions of 

the lower administrative organs, checking and awarding or penalizing the staff of 

lower administrative organs, directing, providing guidance, inspecting and urging the 

work of lower administrative organs. Upper administrative organs may annul wrong 

administrative decisions of lower administrative organs by administrative 

reconsideration.  

 

6.2.5 The local administrative system 

(From: http://www.china.org.cn/english/Political/28842.htm)  

 

The local administrations include 23 provinces (including Taiwan), 5 autonomous 

regions, 4 municipalities directly under the Central Government, and 2 special 

administrative regions. There are different numbers of levels in local administrative 

system as follow: 

 

(1) The two-level system: municipalities under the Central Government----districts;  
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(2) The three-level system: provinces, autonomous regions and municipalities directly 

under the Central Government----counties, autonomous counties and 

cities---townships, ethnic townships and towns;  

 

(3) The four-level system: provinces, autonomous regions and municipalities directly 

under the Central Government----cities with districts and autonomous 

prefectures---counties, autonomous counties and cities---townships, ethnic townships 

and towns. 

 

Local people’s governments at and above the county level, within the limits of their 

authority as prescribed by law, conduct administrative work concerning the economy, 

education, science, culture, public health, physical culture, urban and rural 

development, finance, civil affairs, public security, ethnic affairs, judicial 

administrations, supervision and family planning in their respective administrative 

areas; issue decisions and orders; appoint or remove administrative functionaries, 

train and make evaluations of their performance and reward or punish them 

Local people’s governments at and above the county level direct the work of their 

subordinate departments and of people’s governments at lower levels, and have the 

power to alter or annul inappropriate decisions of their subordinate departments and 

of the people’s governments at lower levels 

 

6.3 The analysis of Chinese governmental structure 

6.3.1. The model of Chinese governmental structure 

We have set up the model of the Chinese governmental structure in accordance with 

the Constitution, the State Council Organizational Law, the act of local people’s 

congress and local people’s governments at all level. etc. (model as follow Figure 5) 
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Figure 5: The Model of Chinese Government Structure 

 

This model is set up on the basis of the law of China mentioned above. Although the 

model is very complicated, we can know it from three hierarchies i.e. the hierarchy of 
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the CPC, the hierarchy of the people’s congresses and the hierarchy of the 

governments. The three hierarchies are the same number top-down as each other. 

Every upper level of the three hierarchies can absolutely deny the decisions of any 

lower level of their own. 

 

How about the decentralization/ centralization and coordination/ fragmentation of the 

Chinese governmental structure are? Is this structure fit in with our model of the 

structural prerequisites for governmental performance management? After studying 

the Chinese structure model above, we can get the answers that the Chinese 

governmental structure is centralization rather than decentralization, and is 

coordination rather than fragmentation. Therefore, centralization and coordination are 

the two typical features of the Chinese governmental structure, which fit exactly in 

with the traditional administration model. Besides those, there are Chinese 

characteristics which are different from other countries, such as three hierarchies 

while many countries have only one hierarchy before their NPM reform. So we 

analyze the features of the Chinese government structure not only from the traditional 

administration model—centralization and coordination, but also from the Chinese 

characteristics.  

 

We also find that coordination is greatly taken into account by the Chinese 

government and a lot of regulations from the upper levels aim to achieve the 

coordination between up and down, left and right, when we worked in the Chinese 

local governments. The coordination achieved by the Chinese government nowadays 

depend on the hierarchy and centralization in conjunction with the coordination 

feature of the traditional administration, but it is very different from the coordination 

of the government structure of NPM reform, which is achieved by common targets/ 

network/ market and results from the decentralization of governmental structure. So 

when we study the coordination of Chinese governmental structure, we just focus on 

the centralization feature from which we can easily understand the coordination 

feature. 
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6.3.2. The typical features of the Chinese governmental structure 

From the model of the Chinese governmental structure, we can easily find out that the 

typical features of the Chinese governmental structure are centralization, no 

separation between political party in power and administration, and overlapping of the 

leadership (the late two are the Chinese characteristics), because of which the 

performance management reform in some local governments were not so successful 

like western countries. Now, we analyze them one by one. 

 

6.3.2.1. Centralization 

From the model of the Chinese governmental structure, we can see the hierarchy have 

three lines top-down, the CPC hierarchy in the left, the governmental hierarchy in the 

middle, and the hierarchy of people’s congress in the right. There are 34 provincial 

governments, 283 cities at prefecture level, 2862 counties and 43258 townships in 

China in 2004. The CPC congresses/ its commissions and the people’s congresses/its 

commissions have the same number in the same levels as the governments except the 

provincial level that they have only 31 organs while provincial governments are 34, 

because they have no corresponding organs in Hong Kong, Macao and Taiwan (the 

figures from the table as below). The feature of centralization in Chinese 

governmental structure is mainly embodied the following aspects (figure 6): 

Figure 6: the Division of Administrative Area in China 
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Source: the National Bureau of Statistics in China. 

 

(1) Centralization of functions and duties in governments. The division of functions 

and duties between the central government and local governments is not clear. In 
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Sweden, there are different kinds of functions and duties between the central 

government and local governments. The regional and local level have their own 

functions and duties, for example, the regional level (county council) are mainly 

responsible for healthcare and regional transport, the local level (290 municipalities) 

are responsible for social services, such as education, children care, care of the elderly, 

land use planning, emergency service etc. (Petersson, 1994). But in China, there are 

no exclusive function and duty in regional and local government. The central 

government always has reasons to take a hand in their business. The same kind of 

functions and duties is designed from the central to the local. There are 28 ministries 

in State Council, correspondingly, every level of local governments have set up the 

same kind of departments in order to be geared with the upper level, and supervision 

is easily conducted level by level. Here are the departments in the government of 

Beilun district, Ningbo city. We can compare it with the central government. Of 28 

ministries and commissions under the Sate Council, 21 ministries and commissions 

have the same kind of functions and duties as their own in Beilun district, Ningbo. 

Among 18 organizations directly under the State Council, there are 13 organizations 

that have their own subordinate units in Beilun. And there are 37 departments in 

Beilun district, only four departments have no corresponding organizations in the 

State Council, but they all have higher level organizations in Zhejiang province and 

Ningbo city. Moreover, 11 departments (showed in the chart in italics) in Beilun are 

directly under the upper level organizations which formulate their functions and 

duties, make personnel decision and appraise their work performance. These 11 

departments are Bureau of Public Security, Bureau of State Security, Bureau of Land 

and Resources, Administration of Customs in Beilun, Bureau of Central Taxation, 

Bureau of Local Taxation, Bureau of Industry and Commerce, Bureau of QSIQ, 

Bureau of Environmental Protection, Bureau of Food and Drug Security Supervision, 

Bureau of City-Building Plan. They are like Sweden agencies of the central 

governments in shape, but they are not independent (Sweden agencies are relatively 

independent—Olof Petersson, 1994). Therefore, the local government of Beilun has 

no department that is different structure and functions with its upper level. But, it does 
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not mean that the local government of Beilun has no their own authority and the 

content of its functions and duties is the same as its upper level. They can make their 

own decision in the corresponding scope and degree in which the content of functions 

and duties between the central government and the local government is different. 

However, the local governments are easily controlled and commanded by the upper 

level via regulations and procedure. And the upper level governments are also easily 

held tight to the reins to the lower level when necessary and even have authority to 

deny and revise any orders made by the lower levels. In China, the lower level 

governments are used to follow orders from the upper level, because fearing of 

punishment resulted from the wrong-doing when they take independent action. The 

hierarchy of structure in the Chinese government is responsible for that (see figure 7). 

 
Figure 7: Comparison of functions and duties between the central and the local government 
(Beilun) 
   28 Ministries and Commissions 

under the State Council                 the departments of Beilun district, Ningbo 
 
ministry of Foreign Affairs 
ministry of National Defense 
State Ethnic Affairs Commission 
State Commission of STI for National Defense* 
Bank of China 
Ministry of Information Industry 
Ministry of Railways 
State Population& Family Planning Commission Bureau of Population & Family Planning 
State Development and Reform Commission Bureau of Development and Reform 
Ministry of Education  Bureau of Education 
Ministry of Science and Technology Bureau of Science and Technology 
Ministry of Supervision Bureau of Supervision 
Ministry of Civil Affairs                     Bureau of Civil Affairs 
Ministry of Justice  Bureau of Justice 
Ministry of Finance  Bureau of Finance 
Ministry of Personnel Bureau of Personnel 
Ministry of Labor and Social Security  Bureau of Labor 
Ministry of Construction Bureau of Construction 
Ministry of Communication Bureau of Communication 
Ministry of Water Resources  Bureau of Water Resources 
Ministry of Agriculture Bureau of Agriculture & Forestry 
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Ministry of Commerc Bureau of Foreign Trade/Bureau of Cooperation 
Ministry of Culture  Bureau of Culture，Radio, TV & Sports 
Ministry of Health       Bureau of Health 
National Audit Office       Bureau of Audit 
Ministry of Public Security                   Bureau of Public Security      
Ministry of State Security                    Bureau of State Security 
Ministry of Land and Resources Bureau of Land and Resources 
   

18 Organizations directly under 
   the State Council                    

the Departments of Beilun district, Ningbo 

General Administration of Civil Aviation 
General Administration of Press& Publication 
State Intellectual Property Office 
Counselor’s office of the State Council 
Government Offices Administration of SC. 
General Administration of Customs   
State Administration of Taxation 
State Administration for Industry & Commerce 
General Administration of QSIQ** 
State Environmental Protection Administration 
State Administration of Radio, Film and TV 
General Administration of Sport               
National Bureau of Statistics 
State Forestry Administration  
State Food &Drug Administration 
State Administration of Work Safety 
National Tourism Administration     
State Administration for Religious Affairs 

 
 
 
 
 
Administration of Customs in Beilun 
Bureau of Central Taxation/ Local Taxation 
Bureau of Industry and Commerce 
Bureau of QSIQ 
Bureau of Environmental Protection 
(Bureau of Culture, Radio, TV & Sports) 
(Bureau of Culture, Radio, TV & Sports) 
Bureau of Statistics 
(Bureau of Agriculture & Forestry) 
Bureau of Food &Drug Security Supervision 
Bureau of Work Safety 
Bureau of Tourism 
Bureau of Religious Affairs 
Bureau of City Appearance Management 
Bureau of Food & Trade 
Bureau of Investing Management  
Bureau of City-Building Plan  
 

 

Source: http://www.english.gov.cn/links/statecouncil.htm , http://www.bl.gov.cn   

*STI refer to Science, Technology and Industry 

**QSIQ refer to Quality, Supervision, Inspection and Quarantine 

 

(2). Centralization of financial management.   

From 1978 to 2004, China becomes more centralization in finance (see figure 8). In 

1978, the revenue ratio of the central government was only 15.5%, while 84.5% was 
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that of the local government. In 2004, the ratio of the central was up to 54.9%, while 

that of the local was down to 45.1%.  

Figure 8: Government Revenue and Ratio of the Central and Local Government 

      

Total     Ratio (%) 

Revenue  Central Local Central Local 
Year 

(100 million 

Yuan) 
Government Governments Government Governments

    

1978 1132.26 175.77 956.49 15.5 84.5 

1980 1159.93 284.45 875.48 24.5 75.5 

1985 2004.82 769.63 1235.19 38.4 61.6 

1989 2664.90 822.52 1842.38 30.9 69.1 

1990 2937.10 992.42 1944.68 33.8 66.2 

1991 3149.48 938.25 2211.23 29.8 70.2 

1992 3483.37 979.51 2503.86 28.1 71.9 

1993 4348.95 957.51 3391.44 22.0 78.0 

1994 5218.10 2906.50 2311.60 55.7 44.3 

1995 6242.20 3256.62 2985.58 52.2 47.8 

1996 7407.99 3661.07 3746.92 49.4 50.6 

1997 8651.14 4226.92 4424.22 48.9 51.1 

1998 9875.95 4892.00 4983.95 49.5 50.5 

1999 11444.08 5849.21 5594.87 51.1 48.9 

2000 13395.23 6989.17 6406.06 52.2 47.8 

2001 16386.04 8582.74 7803.30 52.4 47.6 

2002 18903.64 10388.64 8515.00 55.0 45.0 

2003 21715.25 11865.27 9849.98 54.6 45.4 

2004 26396.47 14503.10 11893.37 54.9 45.1 

a) The revenue of the central and local governments refers to revenue actually 
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collected by the central and local governments. 

b) Revenue in this table does not include revenue from domestic and foreign 

borrowings. 

c) Source: the National Bureau of Statistics in China. 

 

Here (figure 9) is the numbers about the revenue from Beilun District three quarters of 

this year (2006). The numbers is sort out from a government news of Beilun named 

“the government revenue exceed 4.3 billion Yuan in three quarters of this year 

2006”( in Chinese “北仑区前三季度完成财政收入超 43 亿元”) in the internet of 

Beilun Government. 

 

Figure 9: Government revenue and ratio of the central and Beilun District 

 
(million Yuan) 

      Ratio  % 
 

Three 
quarters 

of the year 
2006 
 

Total 
revenue 
 
 

The Central  Beilun 
       

The Central  Beilun 

 
1-9 

month 
 

 
862.57 
 

 
624.31 
 
 

 

 
238.26 
 
 
 

 
  52.76 
 

 
47.24 

 

Source: the Bureau of Finance in Beilun District 
 

 

In order to check the numbers above and get more information, we decide to 

interview the vice director of Bureau of Finance in Beilun District, Yaocheng Hu, who 

is King’ friend and has worked together with King for half a year in 2000. Then, we 

design a series of questions and send to him by e-mail. One day later, we get an 

appointment with him in the internet phone. The following are our questions and the 

answers of the vice director of Bureau of Finance in Beilun. 

 

Question 1: Are the numbers we collected from the government news of Beilun 
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correct? 

Answer: Yes, it is correct. These numbers are our work numbers for reporting the 

finance situation to the Congress of Beilun. We have a lot of other numbers available 

if you need. 

 

Question 2: How did you differentiate the revenue of the central and the local when 

you are working? 

Answer: It is not our work to differentiate and collect the taxes revenue. There are the 

Bureau of Central Taxation and the Bureau of Local Taxation in Beilun. The Bureau 

of Central Taxation is collecting the central revenue and the Bureau of Local Taxation 

is collecting the Local revenue. There are many categories of taxes distinguished the 

central and the local according to the ratios fixed by law. For example, the distributing 

ratio of Value Added Tax (VAT) is 75% to the central and 25% to the local. Similarly, 

enterprise income tax, individual income tax, consumption tax and so on, have certain 

ratios to differentiate the revenue of the central and the local. The job of our Bureau is 

arranging the local revenue and managing the use of it in Beilun. Since Bureau of 

Central Taxation and Bureau of Local Taxation are directly under the upper level, we 

collect their numbers and report to the Beilun Government and the Congress of 

Beilun. 

 

Question 3: Can the local revenue from Beilun all be used in Beilun? Need Beilun 

turn over the local revenue to the higher level, e.g. Ningbo government? 

Answer: The local revenue from Beilun can all be used in Beilun, and the central 

revenue should all be turn over to the National Treasury. The local revenue of Beilun 

need not turn over to the Ningbo City, because there are the local and the central 

revenue in the region level of Ningbo or Zhejiang Province. Ningbo government and 

Zhejiang Government have their own revenue from the same ratios and the same 

categories of taxes as Beilun, because the state-owned enterprises have been 

differentiate according to the levels of Chinese government. So, every level of 

governments has their own revenue and has to turn over the central revenue to the 
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central level. 

 

Question 4: Do you think it is centralization in the Chinese finance system? 

Answer: Yes, it is centralization since the tax system was separated into the central 

and the local in 1994, because the central government hopes to control and coordinate 

the local levels more effectively by finance. Now the local governments need more 

money to meet its functions and duties, and then manage to get extra-budgetary 

revenues such as by selling land. 

 

Xinqiao Ping (2004) had the similar opinion with Mr. Hu, the vice director of Bureau 

of Finance in Beilun. Ping said that average revenue of the central is 52% and the 

local 48% in 1994-2002, while expenditure needed by direct work in the central is 

only 30% and in the local is 70%, so that the local governments sell land to get 

extra-budgetary revenues. Weicai Huang (http://www.zzb.huizhou.gov.cn. 2004) said 

that the township governments have no independent revenue at all, but have to carry 

out overwhelming tasks from upper level and those tasks all need spending money 

because the higher level governments have right to dispatch its tasks to the lower level 

in the hierarchy. Therefore, the performance of the township is really bad due to its 

financial insolvency.  

 

(3) Centralization of personnel management 

According to National Bureau of Statistics of China, there are 10,750,000 employees 

in the Chinese government, party agency and social organization in 2002, while the 

whole population is 1,257,860,000 in the same time. In Beilun, there are 2779 civil 

servants while the whole population is 325,700 in 2003 (source: Beilun Statistics 

Information Net). The personnel system in the Chinese government is strictly 

regulated by the governmental establishment system, which is absolutely determined 

by the central government in line with the “three determinations” principle i.e. 

determination of functions, determination of organ, determination of establishment. 
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The “three determinations” principle show that the functions, organ, and 

establishment of the local government are all determined by the central government 

since 1949 when new China was set up, and has been carried out all the time. The 

office of establishment in the central government is especially responsible for the 

“three determinations” principle. It is said that the job of the office of establishment is 

hard. Shi Fei (2005.12.20, http://www.xinhuanet.com ) said “Repeatedly inflated 

bureaucracy has always been the social problem of feudal society 2000 years in China. 

Perhaps it is due to national gene, this official chronic disease is accompanying with 

the People's Republic of China for more than 50 years now”. To solve this 

long-standing problem, the office of establishment in the central had to put forward 

“five prohibitions” i.e. (a) the number of employees in the local governments and the 

departments in the central government is not allowed to exceed the number set by the 

establishment of personnel before; (b) it is not allowed to establish internal organs 

without authorization and to raise the rank of internal organs; (c) it is not allowed to 

violate relevant regulations about the number of leadership positions; (d) it is not 

allowed to approve the establishment of organs exceeding authority; (e) the 

departments of upper level are not allowed to interfere with the establishment of 

lower level governments(source: People’s Daily of China, 2005.12.19). For ensuring 

the implementation of this “five prohibitions”, the two measures was taken that “the 

real-name system of establishment” and a national unified hotline “12310” for 

reporting the violations. Shi Fei (2005) said that “in fact, there is nothing new in the 

‘five prohibitions’, as are the cliches for many years. Party committees and 

governments from the central to local levels at all levels have never failed to stress the 

‘strict control’ in ‘three determinations’”. Why is the control of personnel 

establishment top-down so difficult? Shiming Song (2004) answered that because of 

the centralization of personnel management, everything is determined by the central 

level while the local levels themselves have no responsibility for the results of inflated 

bureaucracy, so they are often violating the “three determinations” to expand the 

bureaucracy only as possible. In Sweden, the municipalities and the county councils 

enjoy considerable freedom to determine their own organizational structure and 
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personnel under performance evaluation (Petersson, 1994); they must control the 

result of the costs of personnel by themselves. Therefore, the centralization of 

personnel system is responsible for “this official chronic disease” (Shi Fei, 2005) in 

China. 

 

Another principle of the personnel centralization is the leading cadre must be 

controlled by the Communist Party of China (CPC), which is stemmed from the CPC 

revolutionary era (1919-1949) and is considered one of fundamental principles that 

are stipulated for CPC as an only leading party in the Constitution of China. How to 

understand this principle? Changjiang Wang (2006.6.30, http://www.xinhuanet.com ) 

said that there are three meaning of the principle that CPC controls the leading cadres, 

i.e. (a) CPC manages the leading cadres. From this perspective to understand that the 

so-called "CPC control cadres" is implemented by the party's organization 

departments in the selection of cadres, and mobilization and day-to-day supervision. 

(b) CPC makes decisions of cadre-appointing. The general leading cadres are assigned 

directly by the party commissions, but the electoral cadres are nominated mainly by 

the party congresses and party commissions at every levels, and then the people’s 

congresses at all levels make decisions of assignment. (c) CPC controls the whole job 

of cadres-management. From the perspective of the ruling party using power to 

promote the development of the state and society, CPC manage to control the entire 

process of the use of cadres and the use of cadres’ power to ensure that the line, 

program, principles and policies of the ruling party be implemented, and the goal of 

the ruling party be achieved. In Beilun, the CPC commission of Beilun appoints 

directly 374 leader cadres in 89 units, and nominates 32 township leaders to the 

people’s congresses of 8 townships. Meanwhile, 40 district leaders of Beilun are 

nominated by the party commission of Ningbo to the people’s congress of Beilun. 

Thus, CPC controls the leading cadres top-down and the personnel centralization were 

illuminated level by level. That is CPC hierarchy in China.  

 

Shiming Song (2004) concluded that the centralization of personnel system in China 
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is similar as the western countries before their NPM reform due to hierarchy structure 

that resulted in three characteristics as follow: (a) the authorities of personnel are so 

over centralized in the central level that the local level governments, especially the 

township level, have only the functions and duties without corresponding authorities 

of personnel. As a result, the local governments have no effective, efficiency and 

economy in fulfilling their tasks. (b) Lifelong engagement system low down the 

flexibility of human resource development in government. The civil servants can’t be 

deposed, degraded and dismissed unless under legal reasons and legal procedure. (c) 

There are so many regulations, in order to supervise 5% dishonest persons, that the 

creativity of 95% good persons is hold back. Therefore, decentralization is personnel 

reform trends of western countries as well as the trends of future China.    

 

6.3.2.2 No separation between the political party in power and administration 

Political neutrality of civilian is one of the major principles in traditional model of 

public administration. Politics and administration are demanded to be separated so 

that the administration changed into the bureaucracy, which abided by political 

neutrality and process-oriented. Now, the political neutrality is criticized by the NPM 

model for lacking of flexible, efficiency, effective and economy.  

 

In China, there are no strictly separation between the political party in power and 

administration. It is different from the traditional bureaucracy, but is it in keeping with 

the demand of performance management in government? 

 

As we have mentioned in 1.3 above, CPC is the sole party in power in China 

according to the Constitution. CPC’s leadership over the country is mainly political, 

ideological and organizational, as reflected mainly in the following aspects: First, 

organize and exercise leadership over the country’s legislative and law enforcement 

activities. Second, maintain leadership over the armed forces. Third, provide 

leadership and manage the work of officials. Fourth, organize and mobilize the society, 

and fifth, give importance to ideological and political work.  
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Correspondingly, there are party congresses and party commissions in every 

government level. The party organization system is hierarchy paralleled with 

government hierarchy. What is the relationship between the two hierarchies? Overall, 

the leadership of the party commissions and party congresses is over the 

corresponding level of governments from political, ideological and organizational. 

The political leadership ensures the political principles and political direction of 

governments by the party’s policies and line. The ideological leadership creates a 

common ideological orientation in the governments such as “Dengxiaoping Theory”, 

programmatic documents every five year, etc. The organizational leadership embodies 

the pattern of recruitment, promotion, and training of personnel that manage the work 

of officials and nominate the leader cadres to the corresponding people’s congress. 

 

Because of being strongly controlled by CPC, the Chinese administration is more like 

the Cadre Organization, which “is distinguished from the bureaucracy in setting goal 

or substantive rationality before formal rationality” (Bo Rothstein, 1996, p.47). 

Rothstein (1996) said that the cadre organization is founded on their commitment to 

the aims and ‘line’ of the organization and is directed by means of ideological 

persuasion, mediation, and the like, rather than by regulation. Then Rothstein (1996) 

list the characteristic features of bureaucratic and cadre organizations as follow (figure 

10):  
Figure 10: Characteristic Features of Bureaucratic and Cadre Organizations 
 

Characteristics                    Bureaucracy                 Cadre Organization 
  Recruitment/promotion criteria       Formal merits              Ideological commitment 
  Internal direction                  Universal rules              Explicit ideology  
  Formal control                    Substantial                 Negligible 
  Operational logic                  Formal rationality           Substantive rationality 
  External relations                  Predictable                 Change-oriented 
  Internal cohesion                  Weak                      Strong 
  Leadership style                   Impersonal                 Charismatic 
  Relation to clients                  Neutral                    Persuasive 
  Rewards to personnel               Instrumental                Goal fulfillment 
  Preferred tasks                    Routine                    Nonroutine 
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(Source: Bo Rothstein, 1996, p.51) 

 

Rothstein (1996) made a comparative research about the success and failure of 

Swedish social democracy’s reforms between the National Labor Market Board (sw. 

Arbetsmarknadsstyrelsem, or AMS), which used the cadre organization and is 

dominated ideologically by the Social Democrats and organizationally by the LO (the 

Swedish Trade Union Confederation), and the National Board of Education (sw. 

Skoloverstyrelsen, or SO), which is dominated by a traditional bureaucracy with 

political neutrality and had failure in education reform. Rothstein (1996) also 

criticized the traditional bureaucracy with civilian neutral culture and advocated the 

cadre organization for its successful implementation of reformist policies. The 

Chinese administration is very similar with the AMS so that we can make a 

comparison between them based on the opinions of Rothstein (1996) about the AMS: 

(a) both are no strict separation with political party in power. The AMS dominated 

ideologically by the Social Democrats and organizationally by the LO, and the 

Chinese administration is dominated politically, ideologically and organizationally by 

CPC at all levels; (b) both have common ideological system and a goal-oriented 

organization based on substantive rather than formal rationality. The AMS pursue the 

common ideological system and used “ideological means to persuade its target groups 

to accept the active labor market policy” (Rothstein, 1996, p.171), the Chinese 

administration has in mind with the Party’s thoughts such as “Dengxiaoping Theory”, 

programmatic documents every five year, etc; (c) the similar personnel policy. “The 

recruitment and promotion of personnel at the AMS can be characterized as, at all 

levels, a special Social Democratic cadre-recruitment system, in which the LO had an 

important say and, most importantly, provided both the model to be implemented and 

the personnel to do it” (Rothstein, 1996, p.172). While in China, CPC manage directly 

the work of officials and nominated the leading cadres to the people’s congresses at 

every level. There still are a lot of similar characters between the Chinese 

administration and the AMS, but the important common character is that they all are 

strong connection to the party in power and have no political neutrality very different 
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from that of the traditional bureaucracy.  

 

6.3.2.3 Overlapping of the leadership  

From the model of the Chinese governmental structure (mentioned in 6.3.1), we can 

know that there are three authorities over the local governments at every level. These 

three authorities demonstrating themselves as hierarchy are the CPC congresses and 

its commissions, the people’s congresses and its commissions, and the central and the 

upper level administrations. From township level, county level, cities at prefecture 

level to provincial level, the governments and the people’s procuratorates have to 

accept the leadership of those three authorities. The people’s courts have only under 

the CPC congresses/ its commissions and the people’s congresses / its commissions, 

because the upper level of people’s courts can only guide the lower level courts 

according to the Basic Instrument of People’s Court.  

 

6.3.2.3.1 What are the contents of the overlap? 

There are three super organs over the local governments like three heads. The 

overlapping of leadership is obvious as follow: (source: mentioned at 6.2.2, 6.2.3, and 

6.2.4) 

 

(1) The overlap of supervision. First, the local governments should accept the direct 

supervision from above. Upper administrative organs or leaders have the power to 

conduct supervision over lower administrative organs and their staff. Second, they 

should accept the supervision from the authority bodies, i.e. the local people’s 

congresses, because the local people’s congresses at various levels ensure the 

observance and implementation of the Constitution and the law and the administrative 

rules and regulations in their respective administrative areas. Third, they must accept 

internal supervision of the Party from the CPC commissions at their same level, 

because CPC’s political, ideological and organizational leadership is implemented by 

the CPC commissions at relevant level.  
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(2) The overlap of decision-making about personnel. Three heads was seen over 

the local government. First, Local people’s congresses at their respective levels elect 

and have the power to recall governors and deputy governors, or mayors and deputy 

mayors, or heads and deputy heads of counties, districts, townships and towns. 

Second, upper administrative organs can award or penalize the staff of lower 

administrative organs. Third, the CPC commissions at their respective level can 

appoint officials and can nominate governors and deputy governors, or mayors and 

deputy mayors, or heads and deputy heads of counties, districts, townships and towns 

to the people’s congresses at the same level.  

 

(3) The overlap of job checking and examination. First, Local people’s congresses 

at and above the county level shall examine and approve the plans for economic and 

social development and the budgets of their respective administrative areas and 

examine and approve the reports on their implementation. Within the limits of their 

authority as prescribed by law, they adopt and issue resolutions and examine and 

decide on plans for local economic and cultural development and for the development 

of public services. Second, under normal circumstances, upper administrative organs 

have many authorities over the lower levels such as checking, directing, providing 

guidance, inspecting and urging the work of lower administrative organs as well as 

annulling inappropriate orders and decisions of the lower administrative organs. 

 

6.3.2.3.2 What are results of the overlap?  

The overlap of the three heads can cause inefficient, waste and conflicts between them. 

It is maybe so difficult to coordinate each other that the Chinese governments become 

more centralization and more bloated bodies as well as overwhelming regulations. In 

order to coordinate the gigantic bureaucracy, the CPC feel that they need more 

authoritative to lead the country and then democratic politics will be despised while 

the social reforms facing plights. All of those come down to bedrock, the cost of 

administration management will go up rapidly. How is the Chinese government 

expenditure? As the chart below show, the growth of government expenditure is up 
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quickly. In 1978, the ratio of the administration expenses in the total government 

expenditure is only 0.05%, while the ratio is 13.4% in 1990, and in 2004, the ratio is 

up to 19.4%. Therefore, the growth of government expenditure is speedy. In the short 

future, China will face the same pressure of finance as the western countries that have 

finished their performance management reforms (figure 11). 

Figure 11: Government Expenditure by Function 

Government Expenditure by Function 

           
(100 million 

yuan) 

  Total Economic 
Social, 

Cultural 
Nationa

l 
Administrativ

e 
Other 

Year 
Governmen

t 
Constructio

n 
and 

Educational 
Defence Expenses Expenditure 

  Expenditure   
Developmen

t 
      

    

197
8 

1122.09 718.98 146.96 167.84 52.90  35.41 

198
0 

1228.83 715.46 199.01 193.84 75.53  44.99 

198
5 

2004.25 1127.55 408.43 191.53 171.06  105.68 

198
9 

2823.78 1291.19 668.44 251.47 386.26  226.42 

199
0 

3083.59 1368.01 737.61 290.31 414.56  273.10 

199
1 

3386.62 1428.47 849.65 330.31 414.01  364.18 

199
2 

3742.20 1612.81 970.12 377.86 463.41  318.00 

199
3 

4642.30 1834.79 1178.27 425.80 634.26  569.18 

199
4 

5792.62 2393.69 1501.53 550.71 847.68  499.01 

199
5 

6823.72 2855.78 1756.72 636.72 996.54  577.96 

199
6 

7937.55 3233.78 2080.56 720.06 1185.28  717.87 

199
7 

9233.56 3647.33 2469.38 812.57 1358.85  945.43 
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199
8 

10798.18 4179.51 2930.78 934.70 1600.27  1152.92 

199
9 

13187.67 5061.46 3638.74 1076.40 2020.60  1390.47 

200
0 

15886.50 5748.36 4384.51 1207.54 2768.22  1777.87 

200
1 

18902.58 6472.56 5213.23 1442.04 3512.49  2262.26 

200
2 

22053.15 6673.70 5924.58 1707.78 4101.32  3645.77 

200
3 

24649.95 6912.05 6469.37 1907.87 4691.26  4669.40 

200
4 

28486.89 7933.25 7490.51 2200.01 5521.98  5341.14 

    

(Source: the National Bureau of Statistics in China) 

 

6.4 Summary 

We firstly described the Chinese governmental structure from five aspects: the major 

political principle in China, the system of the people’s congress, the Communist Party 

of China (CPC)—the party in power, the central administrative system and the local 

administrative system. And then we set up the model of Chinese governmental 

structure. We discovered that there are three typical features of Chinese governmental 

structure: centralization, no separation between the political party in power and 

administration, and overlapping of the leadership, which are the typical features of 

Weberian bureaucracy combined with Chinese characteristics. Therefore, the Chinese 

governmental structure nowadays does totally not conform to our model that 

decentralization and coordination are the typical features. 
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Chapter 7 Conclusion 
                                                                                     

In this chapter, we make a conclusion that the Chinese governmental structure does 

not conform to our model. How does not it fit in with our model about 

decentralization and coordination? What are the structural prerequisites for 

successful implementation of governmental performance management in China? We 

answer those questions through summing up the theories and experiences of 

performance management reforms mentioned before. 

                                                                                     

 

7.1 The Chinese governmental structure nowadays does not conform to our 

Model  

We have known from the preceding chapter that the Chinese governmental structure 

nowadays has the features of the traditional administration as well as Chinese 

characteristics. We have sum up the three typical features of the Chinese 
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governmental structure i.e. centralization, no separation between the political party in 

power and administration, and overlapping of the leadership, which do totally not 

meet the demands of decentralization and coordination in our model. How and to 

what extent do the Chinese governmental structure unfit in with our model? We 

clarify it now. 

 

7.1.1 From the dimension of decentralization 

Decentralization is the most important prerequisite for successful implementation of 

performance management in government structure. Decentralization makes public 

services more effective, facilitates ‘downsizing’ by the elimination of unnecessary 

layers of middle management, and even produces more contented and stimulated staff, 

whose jobs have been ‘enriched’ by taking on devolved responsibilities and by 

escaping from the overburden of centralized regulation and all the countries select the 

trends of decentralization in the course of NPM reform (Pollitt & Bouckaert, 2000, 

2004).  But in China, the structure of government stands firmly consistent with the 

traditional administration. Centralization has been embodied in the three aspects: 

 

(1) Centralization of governmental functions and duties. The local governments have  

almost no independent functions and duties, and the upper level governments are so 

easily held tight to the rein to the lower level when necessary and even have authority 

to deny and revise any decisions made by the lower levels. 

 

(2) Centralization of governmental finance management. The Chinese governmental 

finance became centralized since the tax system was separated into the central and the 

local in 1994. The local governments, especially township governments, have more 

tasks and less finance-support. Because the central government hopes to control and 

coordinate the whole administration more effectively by finance. 

 

(3) Centralization of governmental personnel management. The centralization of  

personnel management results from the two personnel principles i.e. “three 
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determinations” and “CPC control cadres”. The employment of civil servants, the 

promotion, deposition and degradation of leading cadres are all determined by the 

central level and the upper levels. The local governments cannot determine their own 

organizational structure and personnel by themselves and have also no responsibility 

for the results of inflated bureaucracy. 

 

Today China become more centralization because the central government want to 

accelerate the development of the whole economy as well as to stabilize the whole 

society, they think that if they decentralize the authorities, they maybe lose the control. 

Enthralled by the idea of efficiency through centralized control and system planning, 

they hold tighter to the reins and more rules and regulations are stipulated rather than 

deregulation, more accountabilities were added into input rather than outcomes. The 

local governments or the lower levels just follow the orders from the uppers, if 

something goes wrong it is not their responsibilities, but if you make your own 

decision when something goes wrong, it is your responsibility. 

As today is information age, there is no time to wait for information to go up the chain 

of command and for decisions to come down, and governments feel “the pressure for 

accelerated decision-making” (Osborne & Gaebler, 1992, p.251). And Osborne & 

Gaebler (1992) continued that the complexity of public administration nowadays 

allows more decisions to be made “down below” or at the “periphery”, instead of 

concentrating at central level. As we know, “the Swedish model is characterized by 

delegation and decentralization of decision-making powers from the Government to 

the agencies, as well as within the agencies” (Kajsa Nilsson, 2003. p.15). Kajsa 

Nilsson said that the structure of the Swedish central government administration is 

extremely decentralized compared to other countries and the aim has been to improve 

efficiency by ensuring that most decisions are made as close as possible to the people 

affected by them. Equally well, the local governments (the municipalities and county 

councils) enjoy considerable freedom to determine their own organizational structure 

and personnel by themselves in Sweden (Petersson, 1994). 
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Therefore, decentralization is certainly the structural prerequisite for performance 

management in the Chinese government. The governmental functions and duties, 

finance and personnel management must be decentralized and allow more decisions to 

be made “down below” or at the “periphery”. Deregulation and focusing on output 

and outcomes will become major tools of government management rather than 

nowadays regulations and focusing input. As for the centralization of finance, we 

must know that, with a global rush towards decentralization, some authority such as 

finance management has been centralized in a number of countries in order to 

tightening of central control and oversight (Pollitt and Bouckaert, 2004). And in 

Sweden, the tax revenue of the central government are passed on to the municipalities 

and the county councils while average tax rate of the local government is 31percent 

(Petersson, 1994). Thus, the finance system in China can be kept and just do some 

adjustion while we think that the first tasks of structural decentralization are the 

decentralization of governmental functions and duties as well as personnel 

management.  

 

7.1.2 From the dimension of coordination 

Coordination is another structural prerequisite for successful implementation of 

performance management in governmental. Coordination can ensure that every unit of 

devolved authorities walks towards identical direction and reduce conflicts in 

organization. The coordination in decentralization structure is very different from the 

hierarchical one. The hierarchical coordination is achieved by the practice of authority 

top down with the help of regulations and orders or by centralization itself in 

hierarchy, while the coordination in decentralization structure is achieved by 

voluntary cooperation with a network due to objectives commonly shared among all 

network members or by market mechanism with the help of modern communications 

and information technologies. From the preceding chapter we have known that the 

Chinese governmental coordination is typical hierarchical coordination that embodied 

in the following aspects: 
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(1) Coordination is realized by centralization in hierarchy. Nowadays, the Chinese  

government attaches importance to coordination between up and down, left and right. 

This coordination depends on the centralization in hierarchy and achieved by 

regulations and orders. In China, the central government can easily punish high 

officials for violating regulations, for example  the event of illegal construction steel 

project of Tieban iron and steel company in Jiangsu province (from: 

http://www.news365.com.cn/wxzt/wx_jingji/tbgtwga/).  

 

(2) Administrative coordination is achieved by the political party in power. No 

separation between the political party in power and administration is one of the 

Chinese characteristics in governmental structure. The Chinese administration, led by 

CPC from political, ideological, organizational, is very similar with the AMS (the 

National Labor Market Board, sw. Arbetsmarknadsstyrelsem, or AMS), which used 

the cadre organization and is dominated ideologically by the Social Democrats and 

organizationally by the LO (the Swedish Trade Union Confederation). Both are strong 

connection with the party in power and have no political neutrality that is different 

from the traditional bureaucracy. CPC coordinates the Chinese administration by its 

leadership of political, ideological and organizational. 

 

(3) Coordination between the three hierarchies. The CPC hierarchy, the hierarchy of  

the People’s Congress and the hierarchy of the Chinese administration, are just like 

three heads over the local governments at every level, which result in the overlap of 

supervision, decision-making about personnel and job checking/ examination. 

Moreover, the overlap of the leadership has caused inefficient, waste, conflicts 

between them. As a result, the cost of administration management has gone up rapidly. 

The cost of coordination among the three heads is really enormous. 

 

Although the Chinese government achieved great coordination by above tools that 

mainly depend on centralization and hierarchy, this coordination is waste and 

inefficient one that needs to deal with overwhelming conflicts from three heads, 
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bloated administration body and numeral regulations. Pollitt & Bouckaert (2004) said 

that, even where traditional hierarchies remained in place, the instruments of 

hierarchical coordination tended to change that was a shift from control and 

coordination by supplying inputs and regulating procedures to a greater emphasis on 

coordination by targets and outputs standards. Thus, the coordination manner of the 

Chinese government nowadays must be change into the one in decentralization 

structure that is achieved by network and market mechanism rather than by hierarchy.  

 

Therefore, coordination is another prerequisite for successful implementation of 

performance management in the Chinese government. Because the feature of no 

separation between the political party in power and administration is regarded as 

positive due to no political neutrality of civilian and the feature of centralization has 

been mentioned above, we think the overlap of the leadership must be changed so that 

coordination can be achieved easier than before. 

7.2 How to make a structural reform in the Chinese government—future study 

As mentioned above, decentralization and coordination has become the structural 

prerequisites for successful implementation of governmental performance 

management in China. But how does the Chinese government make a structural 

reform so that its structure will meet the demands of our model? To answer this 

question, we must know what areas should be reformed firstly as the prerequisites to 

the Chinese governmental structure. We have sorted it out at 7.1, which are the 

centralization of governmental functions and duties, the centralization of 

governmental personnel management, and the overlap of the leadership. Then we can 

ask what ways would make them towards decentralization and coordination. 

 

About the ways of structural reform, we have to say that every country has their own 

reform ways due to the different national conditions, although we think that there are 

common features that are decentralization and coordination in government structural 

reform. Therefore, different countries have different ways to make their governmental 

structure towards decentralization and coordination. Here are the theoretical ways that 
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provided by Pollitt & Bouckaert (2000, 2004) we have mentioned before. 

 

As for decentralization, Pollitt & Bouckaert (2000, 2004) said there are three strategic 

choices, i.e. the choice between political decentralization and administrative 

decentralization, the choice between competitive means and noncompetitive means 

and the choice between internal decentralization and external decentralization. 

Sweden has combined the political decentralization with administrative 

decentralization as well as internal/ external decentralization. As for coordination, 

Pollitt & Bouckaert (2000, 2004) thought that coordination in governmental 

performance management is different from hierarchical coordination, and can be 

realized by network, because of objectives commonly shared among all network 

members so that communication can be easily made, or by market mechanism, 

because of the “hidden hand” of market can coordinated well with the help of modern 

communications and information technologies. 

All the ways mentioned above can be used in the three areas reforms in China: the 

centralization of governmental functions and duties, the centralization of 

governmental personnel management, and the overlap of the leadership, which are the 

structural prerequisites for successful implementation of performance management in 

the Chinese government. Here are our suggestions about the Chinese governmental 

structure reform:  

 

(1) The central government must decentralize the governmental functions and the  

authorities of personnel management to the local governments by political 

decentralization or administrative decentralization. The local governments should 

have the freedom to determine their own organizational structure and personnel by 

themselves, and can make their own decisions that the central level and upper level 

cannot easily deny. The clear boundary line between the central and the local must be 

set up and will help to distinguish the accountability of them that is need in 

performance management. As we know, the accountability between the central and 

the local in China today is not clear due to the hierarchy. Therefore, the Chinese 
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administration hierarchy should be flat to fit in with the demands of informational and 

knowledge-intensive society. 

 

(2) Performance management of result-control can help to coordinate between the  

governments. Nowadays, the Chinese central government always worry 

decentralization would let them lose the control and coordination. The evaluation of 

governmental performance from top-down as well as bottom-up can assure the central 

government achieved necessary control and coordination. As we know, the network of 

devolved authorities can contribute to coordination because of the commonly 

objectives shared among the network members and the helpful market mechanism. So, 

deregulation will be need when the successful decentralization structure has set up. 

 

(3) The hierarchy of the people’s congress should be changed into flat form. In  

current China, the National People’s Congress is the highest organ of state power. 

Local people’s congresses are local organs of state power. We think the National 

Congress has not necessary the leadership over the local people’s congress. 

Meanwhile, the upper level congress has not necessary the leadership over the lower 

level too. All of the people’s congresses are responsible for their own administrative 

divisions and have their own accountabilities clearly too. Thus, the decentralization of 

the Chinese administration will be guaranteed by the relatively independent people’s 

congress at respective level. Therefore, the three hierarchies have been left only 

one—the CPC hierarchy, while other two hierarchies have been flat. The CPC 

hierarchy can coordinate the Chinese administration well because of no neutrality of 

civilian that performance management needs it. But CPC also must notice the 

development of democratic politics in China when they focus on the coordination. 

 

We can just provide those rough suggestions above about how to make the Chinese 

government structure towards decentralization and coordination and meet the 

demands of our Model. Those are very complicated questions. Maybe we can research 

it in the future so that we will provide better ways for the Chinese governmental 
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performance management. Because in this dissertation, we just need to answer what 

are the structural prerequisites for successful implementation of performance 

management in China and we have the answer above. 

 

7.3 Summary of the dissertation 

The purpose of this dissertation is to answer such questions: What are the structural 

prerequisites for the successful implementation of governmental performance 

management? How is the model of the structural prerequisites used to analyze the 

Chinese governmental structure? 

 

After literature review about fundamental concepts of NPM reform and performance 

management, and about experiences of NPM reform in some countries, we knew that 

structure reform is the main task of first stage of NPM reform. By comparing the 

traditional public administration and NPM reform, we noticed that all the theories and 

experiences of NPM reform aim to overcome the shortcomings of the traditional 

public administration from the changes of governmental structure, public services, 

political neutrality of civilian and personnel administration. Therefore, we think the 

governmental structure reform is first important thing when a country launches its 

performance management reform. 

 

After studying that the organizational structure affects the governmental performance 

by two dimensions of structure which are the vertical dimension—centralization or 

decentralization and the horizontal dimension—coordinated or fragmented, we found 

that most scholars admit the shift of organization structure from centralization in 

hierarchy to decentralization and flexibility. And Pollitt &Bouckaert (2000, 2004) sum 

up the four aspects of the features of organizational structure in NPM reform in 

twelve countries, which are decentralization/ specialization/ coordination/ scale 

change. Therefore, we set up our model of the structural prerequisites for successful 

implementation of governmental performance management that decentralization and 

coordination become the structural prerequisites for our model. 
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We choose Sweden as an empirical example of our model, because Sweden has 

successful performance management since the late 1980s and its structural reform is 

suitable to its governmental performance management. By investigating the 

decentralization and coordination between the central and local government and 

between the politician and administrative authorities in Sweden, we found that 

political decentralization and administrative decentralization are together used in the 

structural reform, and political control, administrative control are used together with 

coordination by network and market mechanism. Therefore, Sweden has clear 

division of the accountability and good coordination between the central and the local 

government, between the politicians and the administrative authorities, which has 

become their structural prerequisites for successful implementation of governmental 

performance management. We have got some ascertain about our model from Sweden 

performance management reform, but we do not think Sweden model is a fixed 

sample because every country has their own conditions and situations that are 

different from others.   

 

Then, we use our Model to analyze the Chinese governmental structure. How about 

the decentralization/ centralization and coordination/ fragmentation of the Chinese 

governmental structure are? Is this structure fit in with our model of the structural 

prerequisites for governmental performance management? After studying the Chinese 

structure model in the chapter 6, we can get the answers that the Chinese 

governmental structure is centralization rather than decentralization, and is 

coordination rather than fragmentation. Therefore, centralization and coordination are 

the two typical features of the Chinese governmental structure, which fit exactly in 

with the traditional administration model. Besides those, there are Chinese 

characteristics which are different from other countries, such as three hierarchies 

while many countries have only one hierarchy before their NPM reform. We 

described the Chinese governmental structure from five aspects: the major political 

principle in China, the system of the people’s congress, the Communist Party of China 
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(CPC)—the party in power, the central administrative system and the local 

administrative system. And then we discovered that there are three typical features of 

Chinese governmental structure: centralization, no separation between the political 

party in power and administration, and overlapping of the leadership, which are the 

typical features of Weberian bureaucracy combined with Chinese characteristics. 

 

Because Chinese government has not make a structural reform to meet the demands 

of performance management reform so that the Chinese government structure 

nowadays does not conform to our model at all. We think there are three aspects that 

are the centralization of governmental functions and duties, the centralization of 

personnel management, and the overlap of the leadership, must be firstly changed. 

The changes of these three aspects are the structural prerequisites for successful 

implementation of government performance management in China. 
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Appendix 1:  

地方绩效考核体系建设情况 

 

中国政务信息网 | 更新时间：2006-8-21 | 来源：中国政务信息网 

  
 

省市   文 件 或 报 告

名称   
出 台 时

间   
干部考核体系构成   

云南  

《云南省县（市、

区）党政领导班子

和成员政绩考核

评价办法（试行）》 

2005 年 6
月 

党委班子考评内容有：党的建设 30 分，经

济发展 30 分，社会和谐 30 分，自身建设 
10 分；县级政府班子的考评内容是：经济

发展 40 分，社会和谐 25 分，可持续发展 
25 分，自身建设 10 分。  

北京  

《北京市区县经

济和社会协调发

展绩效考核评估

体系研究》  

2005 年 10
月 

包括经济发展、社会发展、资源与环境、行

政效果和区县功能定位差异等五个方面，在

前四部分设置了 15 项二级指标，第五部分

设置了 24 项二级指标。  

四川  

《四川省市（州）

党政领导班子和

领导干部考核评

价工作程序（试

行）》  

2006 年 3
月 

通过两次推荐、个人陈述（两推一述）——

民主测评、线型分析——民意调查、社会评

价——个别谈话、集体面谈——实绩分析、

综合评价——集体研究、票决任用 6 大程

序，搭建起干部综合考核评价体系。  

重庆  

《 重 庆 市 区 县 
( 自治县、市 ) 党
政领导班子和领

导干部考核评价

试行办法》  

2006 年 5
月 

作为考核评价对象的领导干部则分为 7 个
序列，分别进行考核评价，其中实绩考核指

标 20 个。  

江苏  
党政主要领导干

部环保实绩考核

指标  

2006 年 6
月 

履行环保领导职责、改善辖区环境质量、推

进环保基础设施建设和加大环境监管力度

等四大类，共计 12 项具体考核指标。  

宁夏  

《市、县（区）党

政领导班子和领

导干部综合考核

评价试行办法》  

2006 年 7
月 

   

浙江  

《浙江省市、县

（市、区）党政领

导班子和领导干

部综合考核评价

2006 年 8
月 

干部考核分 5 个步骤：民主推荐、实绩分

析、民主测评、个别谈话、综合评价。其中

实绩分析包括经济发展水平质量、社会稳定

与保障、经济与社会发展潜力、精神文明建
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实施办法（试行）》 设、民主政治建设、党的建设五方面 26 个
指标。  

海南  

《 海 南 省 市 县

（市、区）党政领

导班子和领导干

部综合考核评价

实施办法（试行）》 

2006 年 8
月 

通过两次推荐、个人陈述（两推一述）——

民主测评、线型分析——民意调查、社会评

价——个别谈话、集体面谈——实绩分析、

综合评价——集体研究、票决任用共 6 大
程序，建立起干部综合考核评价体系。  

深圳  
《“效益深圳”统

计指标体系》  
2006 年 5
月 

“经济效益”、“社会效益”、“生态效益”和

“人的发展”四个方面的 20 项指标和“效

益深圳”指数构成。  

  
From http://www.ccgov.org.cn/fzhshzdt/shzdt20060323_33-002.htm 
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Appendix 2:  

 

From http://www.zbjw.gov.cn/2004/8-5/10650.html 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

中国政府绩效评估体系面世 33 指标评政府绩效 

加入日期：2004-8-5 10:05:25 作者： 来源：中国青年报 

  
 

 

 


