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Abstract

Romania has not yet completed the Europeanisation process and is still being monitored under
the EU’s Cooperation and Verification Mechanism. As the literature suggests, the country’s
slow development processes do not seem to be an issue of legal adoption but rather a matter of
practical implementation of administrative reforms. Trying to emphasise the need of an
interplay of different system levels and various actors in Europeanisation processes, the aim of
this thesis is to explore the influence of public participation on reform implementation to
consequently foster local administrative capacity building. Therefore, the thesis approaches the
role of NGOs in governance processes by means of an exploratory case study: the inclusion of
civil society in designing and implementing the development strategy of Cluj-Napoca. The
analysis is based on expert interviews and document analyses. The use of an extreme case study
provides a fruitful basis for further research on public participation in Romania’s local public
administrations, in order to elaborate the potential key player position of NGOs in boosting
Europeanisation from the bottom to the top.
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1. Introduction
The fall of the communist regimes in Central and Eastern Europe in 1989 provided the
opportunity for a reunification of the divided European continent. With the enlargement in 2004
and 2007, the European Union (EU) integrated ten post-communist countries. Accession to the
EU requires countries to have sufficient institutional and administrative capacity, next to a
number of political and economic requirements (European Commission, 2016). Hence, the
process of European integration demanded Eastern European countries to undergo extensive
transformations. Even though the region has made huge progress in many fields, especially its
administrative capacity remains relatively weak, compared to Western Europe. In order to
strengthen good governance, many countries are therefore undergoing the complex processes
of Public Administration Reform (Dzatkova, 2016) But why does administrative capacity
matter so much? According to El-Taliawi and van der Wal (2019) administrative capacity can
be understood as the ability of government to achieve its objectives. The importance of
administrative capacity lays hence in its connectedness to the quality of government.
Governments with a strong administrative capacity are able to implement designed policies
successfully, since they rely on a stable and well-functioning public sector. In other words,
weak administrative capacity leads to a low ability to implement policies effectively and results
in weak policy outcomes. Assessing and enhancing administrative capacity is, however,
exceedingly difficult, since administrative capacity is very contextual. Governments are
structured and organised differently and operate in various ways. The investigation of
administrative capacity requires thus a comprehensive knowledge of the contextual
circumstances in which governments act (El-Taliawi & van der Wal, 2019). Membership in the
EU demands eastern European countries to constantly enhance their administrative
performance in order to be able to not only adopt European law but also to practically
implement designed EU policies. In this thesis, emphasis is laid on Romania as currently one
of the weakest member states in terms of public administration and its ongoing struggle to reach
more administrative capacity. Since the collapse of the communist regime and the growing
democratisation of the country, Romania has undergone important steps of development in its
administrative system. The transformation of the public sector mirrored political and societal
processes and was driven by modernisation and Europeanisation pressures. Reform processes
in Romania especially include a decentralisation and the consolidation of local governments
(Matei, 2013). Even though the country joined the EU already in 2007, reform processes are
not yet terminated and Romania is still being monitored by the EU under the Cooperation and
Verification Mechanism (CVM) with the aim to monitor the development of an effective
5
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administration in the country (European Commission, 2019). Hence, Romania has not yet
completed the process of European integration and struggles to comply with EU requirements.
Until today, there has been little consensus among researchers what caused the delay in reform
processes in the country and how to expedite it. Existing literature, however, states that
Romania generally lacks administrative tradition and stability and is challenged to create a
stable enough political system at the same time as it has to implement principles of effective
governance (Văduva, 2016). Furthermore, the literature in recent years suggests slow reform
processes as not being an issue of legal adoption but a matter of practical implementation of
policies (Thomann & Zhelyazkova, 2017). Therefore, discovering and strengthening factors
which support the practical implementation of policies and hence foster Romania’s
administrative capacity is of extreme importance. Still, this is not an easy task, since public
administration in a Romanian context is very different from the western European context of
the ‘old’ EU member states and requires careful investigation of the respective circumstances.
Like many other member states, Romania’s transition process was marked by a shift from
government to governance principles (Dzatkova, 2016). As governance accentuates the role of
local governments and participation to effectively steer society, this process shed light on a new
emerging factor with a potential relevance for Romania’s administrative system: civil society.
In the past two decades, many authors have stressed that civil society can emerge as a possible
key player not only in democratisation processes but also in the implementation of public sector
reforms (Butkevičienė et al., 2010; Veltmeyer, 2008). In post-communist countries, however,
the non-existence of civil society was for a long time a typical characteristic (Dzatkova, 2016).
Especially Romania lacks civil society tradition and trust in non-profit organisations, due to its
historic development (Badescu et al., 2004). Nevertheless, also in Romania the third sector has
been growing in the last two decades. This rise of civil society and the non-profit sector is
inseparably tied to the shift from government to governance, which was driven by
Europeanisation pressures (Dzatkova, 2016). Since then, the EU encourages the country to
strengthen civil society as a key player in governance processes and accompanies the
participatory transformation of public administration in Romania (Eastern Partnership Civil
Society Forum, 2016). The aim of this thesis, therefore, is to approach the practical governance
role of civil society in local reform processes in order to foster Romania’s administrative
capacity on a local level, by means of investigating a particular case: the inclusion of civil
society organisations in the process of planning and implementing the development strategy of
Cluj-Napoca.
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1.1 Research Question
The main research question guiding this thesis is: ‘To what extent have NGOs emerged as
governance actors boosting the practical implementation of administrative reforms in
Romania’s local governments to increase the local administrative capacity since the country’s
EU accession in 2007 until 2018?’ This research aims to explore the impact of public
participation on local administrative capacity building. Therefore, it aims to highlight the
functions Romanian civil society fulfils in local governance and the extent to which it can hence
be seen as a driving actor supporting the implementation of administrative reforms on a local
level.
In order to structure the thesis, the main research question is divided into three sub-questions:
a) How has the shift towards governance principles (driven by EU conditionality) highlighted
local Romanian non-governmental organisations (NGOs) as a possible supporting factor in
local governance?
b) In what ways were NGOs involved in the process of designing Cluj-Napoca’s development
strategy?
c) To what extent do the tasks NGOs perform in Cluj-Napoca contribute to the actual
implementation of the city’s development strategy?
Sub-question a) is posed to structure the theoretical framework. Sub-questions b) and c) are
used to form the analysis and explicitly relate to the case study.
1.2 Scientific and Societal Relevance
The thesis focuses thus on the power of domestic actors (civil society) in Romania’s European
integration process: a Europeanisation from the bottom to the top, opposed to Europeanisation
as a top-down process, as it is being discussed in much literature (Schimmelfennig &
Sedelmeier, 2005). In other words, Europeanisation theory often stops at the national level, at
the so called ‘adoption-stage’ of EU policies. The problematic of this top-down point of view
is that policy adoption might be experienced as a short success but does not lead to long-lasting
administrative capacity. To reach long-lasting administrative capacity, successful policy
implementation is crucial. What makes the thesis scientifically relevant is thus that it tries to
introduce Europeanisation as a starting point but also as a favourable outcome, to be achieved
from the bottom to the top: The thesis explores to what extent Romanian civil society has
emerged as an actor capable of bridging the gap between policy adoption and its actual
implementation to consequently enhance local administrative performance and strengthen
Romania’s position in the EU on the long-run. With this bottom-up approach, the thesis presents
7
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an alternative to the top-down perspective, which has proven to have failed to find explanations
for Romania’s slow development in public administration. In other words, an exploratory
bottom-up approach allows to find different factors of administrative capacity building which
might have been missed by the top-down approach. With its investigation from the grassrootslevel, the thesis can thus contribute to the study of public participation in a region in which until
now not much attention has been spend on. The thesis tries to fill this gap and aims to investigate
the linkage between Romanian civil society and local reform implementation by means of an
in-depth analysis. Only with such investigation, current developments can be further promoted,
and specific measures can be taken to strengthen the inclusion of civil society, for the purpose
of enhancing administrative capacity. In terms of societal relevance, the thesis aims to
contribute to the changing views on civil society in Romania, in order to make Romanian people
believe in their society again, having the power to enhance good governance by supporting
local reform processes. Good governance and sufficient administrative capacity are
determinants of the quality of government. Enhancing them accordingly increases the quality
of life for the citizens and provides the basis for a further democratisation of the country.
1.3 Structure
This thesis consists of five main chapters and is structured as follows.
Based on a literature review, chapter two introduces the theoretical framework of this thesis in
which important theoretical concepts are discussed. In particular, section 2.1 discusses different
Europeanisation literature, section 2.2 defines administrative capacity building and the need to
guarantee reform implementation to build administrative capacity, section 2.3 introduces the
characteristics of governance as a public administration paradigm, which is applied in several
member states of the EU. Furthermore, section 2.4 points out the way governance shifts the
government-civil society relationship and introduces Arnstein’s ladder of public participation
to analyse different stages of civil society involvement in policymaking. Section 2.5
conceptualises the term civil society and clarifies what part of civil society is subject to
investigation in this thesis and why. In section 2.6 the first sub-question is answered and the
theoretical expectations which guide the subsequent analysis are presented.
Chapter three introduces the methodology on which this research is based. Section 3.1 discusses
the research design and the way its limitations are addressed, section 3.2 presents the reasoning
behind the case selection and section 3.3 zooms in on the data collection method. Within section
3.3, the operationalisation on which the measurement of the key concepts is based, is being
illustrated. In section 3.4 the data analysis strategy is outlined.
8

VAN ZIJVERDEN (2019).

Chapter four presents the analysis of the documents and the expert interviews. Section 4.1
presents relevant context information and the case background. Afterwards, the sections 4.2
and 4.3 present the findings of the document analyses for the macro level. Section 4.4 displays
the results for the meso level, combining insights from the documents and the expert interviews.
Furthermore, the section gives an answer to sub-question b) and c) and discusses the previously
made theoretical expectations.
Chapter five concludes the thesis. In section 5.1 the research question is answered, section 5.2
provides suggestions for further research and section 5.3 illustrates the practical implications
of this thesis and concludes with some concrete recommendations for Cluj-Napoca.

2. Theory
The aim of the second chapter is twofold. Firstly, it presents, based on extensive literature
review, the theoretical concepts of this thesis. These theoretical concepts serve as a basis for
the subsequent empirical investigation. Secondly, the chapter answers sub-question a) and
presents theoretical expectations which can be derived from the theoretical framework. Due to
the exploratory nature of this thesis, it is important to keep in mind that the presented concepts
can be further elaborated or adjusted throughout the research process (Mills &Wiebe, 2010).
2.1 Europeanisation: top-down and bottom-up perspectives
In the past, the term Europeanisation has been analysed and conceptualised in various ways
without leading to one collective understanding. This section will introduce several definitions
of Europeanisation, considering that they all complement each other. In a first step, this thesis
will focus on the definition of Schimmelfennig and Sedelmeier (2005) who characterise
Europeanisation “as a process in which states adopt EU rules” (Schimmelfennig & Sedelmeier,
2005: 7). A mechanism through which the EU is able to influence domestic change is
conditionality. Conditionality is according to Schimmelfennig and Sedelmeier (2005) the EU’s
power to establish a linkage between compliance and rewards or in other words it is the way in
which EU incentives impact domestic administrative and political change. Following the logic
of conditionality, the EU thus influences the European rule adoption, by either rewarding
compliance (e.g. trough funding, etc.) or sanctioning non-compliance (Schimmelfennig &
Sedelmeier, 2005).
In this vein, Europeanisation may appear as a clear top-down process. Incentives from the EU
level pressure the governments of the member states to take action and to change domestic rule
9
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according to EU law. Following this approach, the above broached issue of discrepancies
between rule adoption and implementation is often left out of consideration.
As stated above, Europeanisation literature has, however, recently started to emphasise the
importance of investigating Europeanisation beyond compliance, at the practical
implementation stage of European policies (Thomann & Zhelyazkova, 2017). An alternative
approach of Europeanisation that allows to shift the attention in this direction is the multi-level
governance approach of Europeanisation, as discussed by Dossi (2017). According to him, “the
key idea is that decision-making competences are, though to varying degrees, shared by
multiple actors at different levels and the nature of decision making into the boundaries of the
states is now ‘collective’” (Dossi, 2017: 8). Consequently, this approach allows to asses more
than just the hierarchical structures of European policymaking at the adoption stage. In doing
so, it especially highlights the interplay of different levels in the EU’s governance system
(Dossi, 2017). Such an interplay of different system levels is also emphasised by Spendzharova
and Vachudova (2012), who find that domestic change only happens through an interplay of
EU pressures and domestic forces. Another approach to Europeanisation is introduced by Parau
(2009), who argues that the EU can be seen as an ‘opportunity-structure’ for domestic actors to
pursue their goals and that Europeanisation also has a societal component: the wish of domestic
actors to become part of the European community and to have a strong position in this
community.
What can be drawn from those different approaches of Europeanisation is that European
integration must be regarded from different angles. Following the line of argumentation of those
different scholars, Europeanisation is considered to be a process, starting with external
pressures from the EU (Schimmelfennig & Sedelmeier, 2005) which are transferred to all
system levels of the member states (Dossi, 2017). To complete Europeanisation,
transformations according to EU requirements must at those levels be supported by a political
commitment of the domestic actors (Spendzharova & Vachudova, 2012). Such domestic will
either results from rewards given by the EU or the will to be part of the EU community (Parau,
2009).
2.2 Administrative capacity building
Accession to the EU requires countries to have sufficient institutional and administrative
capacity (European Commission, 2016). In other words, completing the Europeanisation
process demands member states to undergo transformations of their public administration
which increase their administrative capacity, to be able to implement the Acquis
10
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Communautaire. Since this thesis aims to find factors which enhance Romania’s administrative
capacity on a local level, an explicit conceptualisation of administrative capacity and capacitybuilding is required.
As stated above and based on the definition by El-Taliawi and van der Wal (2019),
administrative capacity is the ability of government to achieve its objectives. In other words,
administrative capacity is a precondition for democratic and effective governance and hence an
important factor determining the quality of government. The need for administrative capacity
is simply based on the necessity of successful policymaking as a condition of a well-functioning
state apparatus. Following Nelissen (2002), administrative capacity can be assessed on a
national, regional or a local level.
Difficulties to investigate and asses administrative capacity arise from its high contextuality.
Since governments operate in various ways, a comprehensive knowledge of the domestic
government practices is required. Furthermore, administrative capacity can be influenced by
several socio-political factors, demographic developments or institutional leakages (Nelissen,
2002). According to El-Taliawi and van der Wal (2019) there are, however, some determinants
which foster administrative capacity. First, administrative capacity must be seen as a continuous
process of capacity-building without a prior defined goal. Secondly, capacity-building must be
based on a careful investigation of prior reform efforts, current capacity-gaps as well as possible
failures, in order to learn from previous experiences. This means, administrative capacity
building requires tailored reforms which fit the local context. Thirdly, capacity building requires
the political will to adapt to contextual circumstances and to improve the status quo. Lastly,
administrative capacity building also requires accountability of public authorities and
transparency of public sector activities (El-Taliawi & van der Wal, 2019).
Even though administrative capacity building has increasingly been in the spotlight of public
administration research, questions how to enhance administrative capacity building in different
contexts remain. However, scholars agree on the fact that administrative capacity is based on a
well-functioning public administration in the public sector. Increasing the public sector
effectiveness thus requires public sector reforms. Reforms are “deliberate attempts to change
the structures, processes, and/or cultures of public sector organizations with the objective of
getting them (in some sense) to run better” (Politt &Bouckaert, 2017: 24). However, to refer
again to Thomann and Zhelyazkova (2017), Europeanisation does not only require the adoption
of public sector reforms, but also their implementation.
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2.2.1 Reform implementation
The quality of government can be assessed by looking at the government’s ability to adopt and
implement designed policies (El-Taliawi & van der Wal, 2019). Talking about administrative
capacity and capacity-building requires thus a more specific focus on the implementation stage
of policies and hence an explicit definition of what policy implementation actually means.
Generally speaking, the process of policymaking requires many steps of which policy
implementation is one of the most important. Following Khan “Implementation can be viewed
as a process, an output and an outcome, and it involves a number of actors, organisations and
techniques of control” (Khan, 2016:4). In other words, policy implementation does not simply
mean putting a policy into practice. Instead, it is the procedure of reaching policy goals (Khan,
2016). In line with this definition, Rainey (2014) argues that policy implementation can be
assessed by using the goal achievement approach, thus by investigating whether outlined policy
targets have been attained or not. Furthermore, Khan (2016) introduces three different ways of
approaching success and failure of policy implementation by looking at different actors. The
top-down approach can be understood as the carrying out of policy targets by government-level
authorities. In contrast to this, the bottom-up approach highlights street-level actors on the local
level and their direct involvement in the target-achievement process of the respective policy. In
other words, the bottom-up approach highlights the lowest system level and its actors as the
only ones crucial for successful implementation and service delivery. An approach that
connects those two levels is the hybrid approach, which emphasises the interplay between the
government level and street-level actors to ensure successful and long-lasting policy
implementation (Khan, 2016).
Recent public administration literature highlights the strong connection between administrative
capacity building and the need to ensure the practical implementation of reforms to enhance the
public sector effectiveness (El-Taliawi & Van der Wal, 2019). As discussed above,
administrative capacity building is dependent on different determinants. Since successful policy
implementation leads to an increase of administrative capacity, it is important to make sure
determinants of administrative capacity building are not only considered in policymaking and
at the adoption stage but also in the implementation.
2.3 The concept of governance
To ensure the ability of governments to adopt and implement reforms, the field of public
administration research was since the 1970’s driven by debates about different reform
trajectories and their ability to enhance the effectiveness of the public sector (Pollitt &
12
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Bouckaert, 2017). A reform paradigm which has prevailed in several member states of the EU
is governance.
According to Pollitt and Bouckaert (2017), the common ground in the various
conceptualisations of governance is that effective policymaking requires not only the
government to take action but also needs active participation of different actors in the process.
Accordingly, governance tries to be more inclusive (in terms of partnerships among several
governments, with business corporations or civil society) in its nature than it does in the
traditional model of government. Due to the focus on decentralisation, moreover, the role of
local governments is emphasised (Pollitt & Bouckaert, 2017).
Governance is thus a way of public policymaking, which is quite different from the traditional
form of bureaucratic government. However, governance as a paradigm of public sector reform
does not replace governments. According to Nielsen (2016) it should rather be understood as a
reaction to globalisation and modernisation processes and as an extension to the traditional way
of government ruling, in order to make it more efficient. In this vein, many scholars define what
the process of building governance structures looks like and which attributes consequently
constitute good governance. According to Dzatkova (2016), the EU defines good governance
as being primarily based on the following constituting elements: openness, participation,
accountability, effectiveness and coherence.
The member state’s application of governance structures changes the way we look at
administrative capacity building. In this thesis, the argument is made that comprehensive
European integration requires both: First, top-down mechanisms to enable a more effective
ruling of the member-state’s public sectors and second, a bottom-up perspective of
Europeanisation, enabling domestic actors to foster practical implementation to consequently
strengthen administrative capacity on the long-run.
2.4 The shift of the government-civil society relationship
“The shift from local government to governance paved the need for engagement of citizens in
the decision-making process. Local authorities have the ability to fostering civic engagement
in the policy decision-making, because, at this level, the concerns of the “grassroots” intersects
directly with those of the state and governance and a high concentration of time and resources
are spent locally, on the direct delivery of services” (Mititelu, 2019:2).
In its participatory nature, governance changes the way different actors collaborate in the
system and opens new paths towards the achievement of long-lasting administrative capacity.
13
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The emphasis on public participation thus changes the government-citizen relationship, aiming
to increase the public sector quality. In order to understand this shift, it is important to define
what public participation is and what added value it is assumed to have on public sector
processes.
Public participation is today commonly understood as an inevitable part of a functioning
democracy. However, this has not always been the case. For a long time, citizens were only
seen as receivers of government services, without impacting them themselves (Waheduzzaman,
2010). The shift from government to governance changed this assumption, but still today, public
participation is not a clearly defined concept. As Mititelu (2019) emphasises, the main
characteristic in definitions of public participation is that it is described as an active involvement
of people in a specific context. The goal of such an active involvement is to enable citizens to
articulate their opinion and to influence and to monitor decision-making processes and different
system levels. In other words, public participation means to increase the opportunities for
citizens to participate and to accordingly expand the number of participating citizens, in order
to raise legitimacy, accountability and transparency in decision-making. Consequently, the
process is expected to lead to a growth of democratic structures (Dzatkova, 2016).
2.4.1 Analysing public participation: Arnstein’s ladder of participation
In order to assess how the focus on public participation in governance systems affects and
changes the government-citizen relationship and the way the public sector operates, several
public administration scholars have put forward models of public participation. One of the most
widely agreed models is Arnstein’s ladder of participation (Mititelu, 2019). It is a model that
offers theoretical guidance, in order to analyse government-citizen relationships. In other
words, it is a means to assess the participatory status of present governance structures, which
eventually lead to theoretically grounded statements about the level of public participation in a
context under study.
The so called ‘ladder of participation’ describes eight different possible levels of citizen’s
involvement in decision-making processes (Arnstein, 1969). The first two and lowest stages of
the ladder are described as ‘non-participation’ and consist of the two levels ‘manipulation’ and
‘therapy’. The idea behind those low stages of participation is not that citizens are being
involved in any kind of process, but rather that authorities use their power to steer and
indoctrinate society. ‘Non-participation’ stages are followed by three levels of moderate
participation. ‘Informing’, ‘consultation’ and ‘placation’ are grouped together as ‘degrees of
tokenism’. At those stages, the power clearly remains with the authorities. However, citizens
14
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have to varying degrees a say in the decision-making process, as they have the chance to advise
the power holders. The difference of those levels of tokenism to the levels of non-participation
is thus that those upper levels of participation allow those parts of society, which would
normally be excluded from any kind of policy process, to express their opinion. Nevertheless,
their influence remains limited. The top of Arnstein’s ladder consist of three stages:
’partnership’, ‘delegated power’ and ‘citizen control’. Those so called ‘degrees of citizen
power’ enable citizens at the ‘partnership’-stage to negotiate with authorities on an eye-to eyelevel and on the top rungs to even engage as powerholders themselves (Arnstein, 1969).

Figure 1: Arnstein’s ladder of public participation
2.4.2 Analysing public participation: from agents to partners?
Moving up on Arnstein’s ladder means moving up in terms of good governance (Baba et al,
2009). Public participation is hence both, a constituting element of governance and also an
indicator to assess the present extent of good governance. Nevertheless, participation differs
from country to country and is dependent on several contextual factors. The most important of
those factors in the analysis of government-citizen relationships is the extent to which
governments promote public participation and offer scope for development and action for
citizens (Mititelu, 2019). In order to understand the complex patterns of public participation
and how they could drive good governance and administrative capacity building, many public
administration scholars have developed theoretical models which build on Arnstein’s ladder of
participation but go more in depth about the distinctive features of those different forms of
government-citizen relationship at different stages in the shift from government to governance.
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In the following, government-citizen relationships will be highlighted in their ideal appearances
in government and governance structures. In the traditional form of government system, the
power remains completely with the authorities. Relationships between government and civil
society are characterised by a high extent of hierarchy and imply low or no scope of action for
the civil society (Waheduzzaman, 2010). As a result, this may lead to what Arnstein (1969)
calls ‘non-participation’ of citizens.
On the contrary, in the ideal type of governance, government-citizen relationship is emphasised
as a partnership. Brinkerhoff (2003) defines partnership as being built on equality in decisionmaking and organisational autonomy vis à vis the partner (Brinkerhoff, 2003). In terms of goal
attainment, a partnership can be advantageous. Complex circumstances usually require several
measures which are easier to conduct with someone else’s help. For instance, partners can
contribute to public service delivery with information provision and tactical support
(Brinkerhoff, 2002). Transferred to the relationship between government and civil society, the
principle of partnership means that both entities meet each other on an eye-to-eye level and
pursue aligned goals. Resulting from this, civil society has a wide scope of action in its taskfulfilment, which is based on trust. Whilst earning financial support, trust and satisfaction from
the governmental institution it can support its partner by initiating policy dialogue and
presenting solutions from the most immediate level. Whenever the governmental level is unable
to present answers to societal and political difficulties and conflicts due to its distance to society,
civil society actors can break down those complexities as mediator and local supporter
(Brinkerhoff, 2003).
From these ideal types of government and governance and the principal-agent and partnership
relations within it, the following graphical models and ideal types of public participation can
be derived, which have been designed for this thesis and were inspired by the models of
Waheduzzaman (2010):
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Figure 2: relationship between public authorities and civil society in government and
governance structures

However, it is important to keep in mind that those graphics are only theoretical models.
Accordingly, reality mostly looks different. However, the principle of partnership is clearly
highlighted as a condition of good governance. Hence, the closer the government-citizen
relationship is to a partnership, the more is this important aspect of good governance fulfilled.
Good governance is an ideal which stands for an efficiently working public sector, the basic
requirement of administrative capacity. Therefore, contextual circumstances must always be
considered when the government-citizen relationship is being studied, in order to assess at what
stage of the government-governance shift a country stands and how much power civil society
potentially has in the respective context to further that shift (Butkevičienė et al., 2010).
2.5 Conceptualising civil society
Before one can look at government-citizen relationships in reality and what they imply for the
achievement of good governance and administrative capacity, it is important to be clear about
what kind of actor, what kind of civil society is emphasised due to public sector transformations
and will be highlighted in the course of this thesis.
Civil society has many faces. It includes citizens, civil society organisations (CSOs), nongovernmental organisations (NGOs) and the non-profit or third sector. As a concept, it remains
thus rather blurry. As Butkevičienė et al. (2010) highlight, many scholars agree, however, on
the definition that civil society always is an actor operating outside of the state and the market.
A characteristic, which underlines the value of civil society in political systems. From its
outside-position, civil society can enhance the legitimacy of decision-making, when processes
are based on dialogue and exchange with the society. Furthermore, civil society can increase
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the accountability of government action, when authorities need to justify their action before the
public. Moreover, civil society can enhance the transparency of government ruling, when they
are involved in decision-making processes (Mititelu, 2019).
In this thesis, the focus will be laid on NGOs, in order to investigate their importance as local
actors, involved in reform processes and boosting local administrative capacity. From a
theoretical perspective, a democracy consists of three sectors: a public sector, a private sector
and a non-profit sector. In this third sector, NGOs are the ruling actors. Due to this position in
between the two other sectors, NGOs have one main benefit. One the one hand, they can
forward information from the government-level to the citizens and on the other hand they can
aggregate information from the people and transfer it to the government. In doing so, NGOs are
strongly connected to both sides, but still remain independent: A position that allows them to
influence policy planning and policy-outcomes in a way that benefits the public good
(Popowska & Lunski, 2014). This special position of NGOs is the reason why they have been
chosen as the part of civil society which will be under study in the following. Civil society as
such is barely within reach and its contribution to good governance and administrative capacity
building can hardly be assessed. NGOs, however, have increasingly gained importance. As
actors, they have the ability to mediate between different system levels and to make use of their
specific expertise. As organised forms of civil society at this specific position within the system,
their impact can more clearly be made visible.
2.6 An answer to sub-question a) and theoretical expectations
The EU, through Europeanisation and conditionality pressures, influences transformations and
stimulates public sector reforms, in order to guarantee a comprehensive European integration
of the new member states. Countries like Romania, however, still lag in their reform process
and are therefore being challenged to find factors that expedite their transformation process
(European Commission, 2018). For a very long-time, public administration researchers did not
find explanations for Romania’s weak performance, since they regarded Europeanisation as a
clear top-down process, which stops at the adoption stage of European policies at the national
level (cf. Schimmelfennig & Sedelmeier, 2005). Recently, scholars like Dossi (2017) changed
this perception and regarded Europeanisation from a different angle. Within the multi-level
governance approach (Dossi, 2017) it becomes obvious that it is not European rule adoption
that causes problems, but rather the practical implementation of designed policies which seems
to be difficult to realise for countries like Romania (Thomann & Zhelyazkova, 2017).
Emphasising this issue of policy implementation shifts the attention from the state-level to the
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local-level and highlights that Europeanisation is more than European rule adoption.
Europeanisation is the complex process of integrating in the EU, at different system levels.
With its multilevel approach, Europeanisation also drives the shift from the traditional,
bureaucratic form of government to governance, a participatory way of ruling the public sector
which should enhance its effectiveness.
To answer sub-question a) (How has the shift towards governance principles (driven by EU
conditionality) highlighted local Romanian NGOs as a possible supporting factor in local
governance?) it can be stated that governance principles change the way we look at
administrative capacity building. In its participatory nature, domestic actors are highlighted to
play a crucial for effective policymaking and thus for the process of increasing administrative
capacity. As the literature review has shown, NGOs can assist at various stages in the policyprocess. With their expertise, they can assure that a policy is adapted to the local context and
fits the need of the citizens. A function, which allows to assume that NGOs can also be valuable
actors with respect to the implementation of policies. However, as emphasised by many
scholars, the impact of public participation on administrative capacity building is conditional
on the relationship between government and civil society (Mititelu, 2019). In an ideal type of
governance, government and civil society operate as partners on an eye-to eye level. Due to this
trust relationship and the large scope of action for civil society which results from it, civil
society can make use of its expertise to restrict policy-failures and can emerge as a possible
supporting factor for administrative capacity building in local governance.

Figure 3: theoretical graph
19

VAN ZIJVERDEN (2019).

Derived from these core insights, the analysis will be based on the following theoretical
expectations:
1. Due to the shift towards governance principles, local government and NGOs in Cluj-Napoca
are in the process of developing a partnership relationship.
2. Due to the position of Cluj-Napoca’s NGOs in the local governance system, they are
developing as actors capable to bridge the gap between policy adoption and policy
implementation and hence play a crucial role in the implementation of the city’s development
strategy, which is designed to enhance the city’s administrative capacity.
To conclude, the literature review sheds a light on the complex interplay between the concepts
introduced in this study. However, it is important to recognise that all presented concepts are
very contextual. Discrepancy between theory and practice, between the NGOs theoretical
contribution for local governance and practical implementation and their real impact on those
processes are thus likely to appear. One reason for this is the rather Eurocentric point of view
introduced by the different scholars. Eurocentrism is an intellectual current which evaluates
everything from a European point of view. In doing so, it builds on the mastery characteristic
of the enlightenment, applied in a different, post-colonial context. Repeatedly, Eurocentrism is
hence criticised for its perception of the superiority of European values. This criticism also
applies for the theoretical concepts elaborated in this thesis. Europeanisation literature
highlights the power of the EU to foster domestic change in the member states, according to the
values and ideas of the EU (McLennan, 2003). As such, it does neither leave much room for
different developments in the member states, nor does it leave scope for alternative explanations
of domestic transformations.
A similar criticism can be applied on Arnstein’s ladder of public participation. Since climbing
up Arnstein’s ladder is considered to be beneficial for the achievement of good governance, the
Eurocentric and normative touch of this theoretical approach can easily be depicted. The
perception that a high level of public participation is crucial for democratic governance, is
clearly a western European one. It remains thus questionable to what extent the ladder of public
participation can also be applied to very different contexts, such as to countries like Romania
which do not have a long tradition of democratic participation like western European countries.
Even though it is very important to consider this critique, there is still justification to use those
theories as an explanatory basis in this thesis. According to McLennan (2003) Eurocentrism is
still valuable to understand what guides our actions. This is also valid here. The EU is a
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voluntary Union of states and needs to set certain requirements vis à vis its member states to
guarantee its credibility. Since Romania wanted to become member of the EU and is willing to
improve its position in the EU, it is rather helpful to use Eurocentric theoretical constructs to
understand expectations from the EU, to consequently support Romania in complying with
them. Furthermore, to relativize Eurocentric connotations, this thesis uses a bottom-up
approach, as opposed to a Eurocentric top-down approach. In doing so, it offers the opportunity
to find solutions for political and societal problems from a less mastery perspective,
emphasising the contribution of the grassroots-level for a voluntary Europeanisation from the
bottom to the top (see section 3.1 – bottom-up approach). Moreover, the explanatory nature of
the thesis allows for the adoption to local conditions and leaves room for different explanations
than the one’s presented in this theoretical framework. Additionally, the thesis aims to highlight
the impact of public participation on the specific determinants of administrative capacity
building, instead of only generally emphasising the potential benefit of civil society inclusion.

Therefore, the subsequent chapters offer an in-depth analysis of contextual circumstances, as
well as an investigation of the NGOs role at the local level, without denying expectations
formulated by the EU and Romania’s national government. Doing so permits a comprehensive
discrepancy analysis between theory and practice, in order to investigate the real impact of
public participation on local administrative capacity building.

3. Methodology
In chapter three the research design, the case selection, the data collection and the data analysis
strategy are introduced. Thus, the chapter discusses how this research project is structured and
designed, in order to ensure its reproducibility.
3.1 Research design
The following section illustrates the research design employed in this thesis. This thesis follows
a qualitative approach. Qualitative research methods are generally used to generate an in-depth
understanding of social contexts. A major advantage of such an approach is that it enables
researchers to immerge into the world of the study population to find an answer to societal
problems from the most immediate level (Lewis & Ritchie, 2003). In this particular study, a
descriptive-exploratory case study is employed, in order to analyse the impact of public
participation on local administrative capacity building. Exploratory research is a form of the
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qualitative approach, which is used to analyse phenomena in a field in which not yet enough
empirical data is gathered to conduct a testing research. Therefore, the aim of an exploratory
research is to contribute to the existing data with an in depth-analysis which can then be used
for further causal or explanatory research (Mills & Wiebe, 2010).
Next to the exploratory nature of the study, a case study is used to answer the research question.
Following Van Thiel “the case study is a research strategy, in which one or several cases of the
subject of study are examined in an everyday, real-life setting. A case can be almost anything:
a group, an organization, a country, a city or neighbourhood, an event, a relationship, a project
or process – it can even be a law or decision” (Van Thiel, 2014, p.2). Hence, a case study means
doing field research which aims to find explanations for a particular social phenomenon or issue
in the field under study. Especially important components of a case study are thus its applied
nature and its explicit focus on details (Van Thiel, 2014). Merged together, an exploratory case
study is a very flexible method of conducting research. Since it is not based on testing strict
hypotheses which have been derived from the theory, it allows for a combination of data
collection methods and adjustments during the research process, in order to react to new arising
insights. Those characteristics make an exploratory case study the most suitable research design
for this research project (Mills &Wiebe, 2010).
In this thesis, the impact of public participation on local administrative capacity building is
studied. Transferred to the specific context, the research aim of this thesis is to study the
contribution of NGOs to the implementation of Cluj-Napoca’s development strategy. As
elaborated above, a lot of research only focusses on the adoption of policies which should
enhance administrative capacity but does not take the importance of implementation, to achieve
administrative capacity, into account. The gathered data in the framework of this exploratory
case study allows for an in-depth analysis of this important issue of effective public sector
ruling. Until now, there is very limited data available about the impact of civil society on
practical governance, especially in the context of Romania’s local administrative systems.
Therefore, the research design employed does not only provide the opportunity to contribute to
the filling of this research gap, but also provides a basis for further testing research on this topic.

The bottom-up approach
Content-related, this thesis follows a different approach than many other studies with related
topics do (cf. Levitz & Pop-Eleches, 2010; Börzel & Schimmelfennig, 2017). Whereas a lot of
research projects focus on a top-down perspective about how to enhance administrative capacity
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and how to make member states comply with EU rules, this thesis focusses on a bottom-up
perspective. In doing so, it aims to highlight the impact of domestic factors and actors on
administrative capacity building and hence on strengthening Romania’s position within the EU.
However, studying Europeanisation from the bottom to the top is only possible when the
research design allows for this approach. The ‘real-life setting’ of a case study is in this respect
especially important, since the context plays a crucial role in this research. All steps of the
analysis must incorporate and respect the local conditions of Cluj-Napoca’s local administrative
system, in order to be able to make statements whether NGOs can be a boosting factor of local
administrative capacity building or not.
Besides respecting the local conditions, an exploratory case study design also allows to get
involved with the local actors, to hear about their experiences, successes and the challenges
they are facing. With regard to the research question, those are very valuable insights.
Nevertheless, following Khan’s (2016) argumentation of the hybrid approach to guarantee
successful policy implementation, both government authorities and street-level actors need to
cooperate. Therefore, this study does not only aim to explore determining factors of local
administrative capacity building from the most immediate level with expert interviews, but also
takes the EU level and Romania’s national government level into account via document
analyses. The goal of this approach is to lighten the macro level, regarding the expectations
there are in terms of participatory governance and to compare that with actual circumstances at
the meso level. The meso level will be explicitly highlighted and take the most part of the
analysis, nonetheless the importance and driving force of the macro level must be considered.

Reliability and validity
Reliability and validity are two criteria to assess the quality of empirical research. Discussing
how to tackle threats to reliability and validity is of high importance in this methodology
section. Reliability means, according to Yin (2009), to ensure the reproducibility of the study.
In other words, in order to be reliable, a study must show the same results in its initial
conduction as when it is carried out again. Due to the extensive discussion of data collection
and data analysis strategies, as well as a detailed elaboration of the concepts and their
operationalisation on which this research is based, the reproducibility of this thesis has always
been respected during the research process. Validity is generally concerned with whether a
research uses purposeful methods, in order to answer the research question. Validity can again
be split up in three different types. Construct validity refers to whether a concept has been
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precisely operationalised (Yin, 2009). In this thesis, there are the two main concepts ‘level of
public participation’ and ‘local administrative capacity building’ which have been derived from
an extensive literature review and which are carefully operationalised according to their main
determinants (see section 3.3 -operationalisation) Internal validity is a criterion to assess
whether the results of a research appear to be trustable. To ensure internal validity, a research
must reduce biases as much as possible (Lewis & Ritchie, 2003). A helpful method to diminish
biases is called triangulation. Triangulation is “a way of collecting or processing information
by using different operationalizations, data sources, researchers, or methods” (van Thiel, 2014,
p. 92). In doing so, the richness and precision of the gathered data is increased and according
validity is being improved. In this study, document analyses and interviews are combined as
data collection methods to ensure the validity of the results (see section 3.3). To decrease biases
and to safeguard a systemic way of data analysis, coding strategies have been employed for the
document analyses and the interview transcripts (see section 3.4). Moreover, to ensure
reproducibility, all interviews were based on an interview guide included in annex A.3. The
semi-structured nature of the interviews was used to reduce biases and to strengthen internal
validity. Interview questions were derived from the theoretical framework and are posed in an
open way (Van Thiel, 2014). External validity is concerned with the applicability of a study’s
findings on a different sample than the one that has been studied already (Yin, 2009). Due the
in-depth nature of the analysis as well as the uniqueness of the context studied, it is difficult to
generalise the results of this thesis. Hence, findings for Cluj-Napoca are not automatically valid
for any other city in Romania. However, explanations found in this particular context are still
meaningful, since they offer an in-depth description of the subject under study and can be used
as a basis for further research.
3.2 Case selection
The following section illustrates the reasoning behind the case selection for this thesis. In this
thesis, the case selection is based on the extreme case method, introduced by Seawright and
Gerring (2008). “The extreme case method is a purely exploratory method – a way of probing
possible causes for Y, or possible effects of X, in an open-ended fashion (Seawright & Gerring,
2008, p. 302). It is hence a useful method to answer my exploratory research question. In this
thesis, it was decided to take a deeper look on Cluj-Napoca and its development strategy, while
especially focussing on the inclusion of civil society in designing and implementing this
strategy. The focus is laid on the local (city-) level, since the EU emphasises the important role
of local governments in implementing EU policies, achieving economic growth and
competitiveness and promoting social and territorial cohesion (European Parliament, 2017).
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What makes Cluj-Napoca an extreme case, is its vibrant population and its extraordinary
ambition to strategically develop and improve the local public administration. A major
advantage of the city is that it has a university and thus a high degree of intellectual capital. In
Cluj-Napoca, advancements are visible which could potentially act as an example for other
Romanian municipalities. The city can therefore be described as a ‘best practice example’,
which makes investigating the functions of civil society in such an advanced environment very
interesting.
3.3. Data collection
The following section illustrates the data collection methods which have been employed in this
thesis. This research is based on a qualitative data analysis and combines document analysis
and four semi-structured interviews with key experts in the field. This approach thus integrates
existing data with original data, gathered from the interviews. Hence, the data collection of this
study is based on triangulation, to ensure validity and wealth of data.

Document analysis
The first method of data collection employed in this study is a document analysis of different
policy papers. The aim of these document analyses is to characterise the context of this study
and to define the expected involvement of NGOs in fostering administrative capacity building,
especially with regard to the inclusion of NGOs in designing and implementing Cluj-Napoca’s
development strategy. The documents are used to gather information from different system
levels: What does the EU expect from civil society in transition countries? – to understand the
driving force of Europeanisation behind Romania’s transition. How is civil society inclusion
highlighted at the national level? What measures are taken to strengthen participatory
governance and why? – to understand national efforts behind the development of participatory
governance structures. How is civil society highlighted at the local level? – to understand local
efforts behind the development of participatory governance structures. In doing so, the meso
level as well as the transition towards the macro level is highlighted. The data analysis strategy
is discussed in section 3.4 An overview about the documents used for this part of the analysis
can be found in annex A.1. All documents are publicly available in English, except the extensive
version of Cluj-Napoca’s development strategy. The relevant chapter on public participation in
the strategy has thus been translated to English, by means of Google Translate. The translation
is available upon request.
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Expert interviews
The second method of data collection employed in this study is the conduction of several expert
interviews. The interviews are semi-structured in their nature. Semi-structured means that the
interview questions are defined before conducting the interview but are posed in an open
manner. This method ensures the reproducibility of the study and allows the interview-partner
a certain extent of discretion while answering the questions. Semi-structured interviews are
therefore a useful method to gain an in-depth knowledge of the social reality of the interviewpartner and include the opportunity of exploring additional factors which might play a role for
the research problem (Van Thiel, 2014). In this thesis, the goal of the interviews is to study the
de facto involvement of NGOs in designing and implementing Cluj-Napoca’s development
strategy. In order to find this out, the interview questions primarily focus on two topics: 1) the
level of public participation in Cluj & the relationship of NGOs to the local governments 2) the
impact of NGOs on local administrative capacity building. Depending on the present level of
public participation, conclusions can be drawn to what extent determinants of local
administrative capacity building can be influenced by the work of NGOs. Hence, the interviews
are used to gather information which cannot be derived from the prior document analysis. The
four chosen interview partners are all experts in Cluj-Napoca’s NGOs sector, either because
they are working for one of the local NGOs which has been involved in the design and/or
implementation stage of the strategy, or because they are representatives of the local university,
which has been in charge of managing the NGO involvement.
Besides triangulation, the two methods of data collection allow to assess whether there is
discrepancy between the expected involvement of civil society in local governance processes
on paper, and the de facto involvement of civil society in Cluj-Napoca, investigated by means
of the interviews.

Operationalisation
Operationalisation of the core concepts is used to connect the theoretical discussion of the main
concepts to some concrete measures. The two main concepts in this thesis are ‘level of public
participation’ and ‘local administrative capacity building’.
Level of public participation is for this thesis defined as the extent to which NGOs are involved
in local governance processes in Cluj-Napoca. The concept has three main determinants, which
have been derived from Arnstein’s (1969) ladder of public participation. Measuring all stages
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of Arnstein’s ladder would not be possible because of the smooth transition between the
different stages, whose measurement would require more time than the scope of this thesis
offers. Therefore, the most relevant stages are grouped together. Information is measured as the
extent to which NGOs receive information from the local government about the decisions made
in the city’s development strategy. Consultation refers to the extent to which comments and
feedback from the NGOs on the development strategy are taken into consideration. Partnership
refers to the extent to which NGOs are even continuously involved in decision-making
processes and earn trust and a certain scope of action in their task-fulfilment from the local
government.
Local administrative capacity building is for this thesis defined as the process of getting
governments to achieve their objectives by enabling practical policy implementation in
participatory governance structures. For this study, the main focus is laid on the need for
practical implementation as a crucial determinant of local administrative capacity building.
Practical implementation has some relevant determinants which also apply for administrative
capacity building in general. The four main determinants of this second concept are derived
from El-Taliawi & van der Wal (2019) and Khan (2016) and are measured with respect to the
NGOs ability to have an impact on them. First, as the theory suggests, local administrative
capacity building requires participatory processes. Participation is measured as the extent to
which the local government and NGOs have a partnership relation in Cluj-Napoca. Secondly,
implementation and local administrative capacity building requires the political will of the local
authorities to implement. Political will is measured as the extent to which the political will of
local authorities is present and influenced by the work of NGOs. Thirdly, tailored reforms as a
determinant of implementation is measured as the extent to which NGOs can influence the
strategy’s fit to the local context. Lastly, accountability and transparency are measured as the
extent to which decisions are transparent and justified before the public due to the cooperation
between the local government and NGOs.
3.4 Data analysis strategy
The following section illustrates the data analysis strategy which is used to answer the research
question. “In qualitative research, we start looking for patterns or relationships while collecting
data” (Neuman, 2014: 479). Qualitative data analysis is thus less standardised than quantitative
analysis, open for adjustments during the research process and has the goal to conceptualise,
link concepts and create theoretical relationships. To arrive at this goal, it is however useful to
follow a strategy for analysing the gathered data.
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The goal of the analysis is a theory-based process evaluation of the level of public participation
in Cluj-Napoca’s development strategy, in order to find out whether civil society can be a factor
enhancing the local administrative capacity building by contributing to the design and
eventually implementation of the development strategy. Therefore, this thesis assesses the
participatory structures in Cluj-Napoca’s local governance and their impact on crucial
determinants of implementation and local administrative capacity building on paper and in
practice. As stated above, the expected involvement of NGOs is highlighted by means of
document analyses and is compared to their de facto involvement, assessed by means of the
expert interviews. In doing so, potential discrepancies, as well as measures how to overcome
those, can be demonstrated.
Furthermore, Cluj-Napoca is expected to be in a development process, which this thesis wants
to highlight and investigate. At what stage of the shift from government to governance is
Romania’s local public administration? A process is in this thesis defined as a development
which leads to the achievement of policy goals. As mentioned before, the underlaying study
proposition is thus:
The more participatory the local processes are, the more likely is Cluj-Napoca’s development
strategy successfully implemented, since cooperative structures allow a greater contribution of
NGOs on the determinants of policy implementation and local administrative capacity building
The analysis is therefore based on a theoretical model of public participation and applies its
criteria to the context under study. The level of public participation is then measured at two
moments of time, according to sub-question two and three: 1. public participation in the
development of the strategy 2. public participation right now, at the implementation stage of
the strategy. Since the interview questions refer to those two moments of time, it is possible to
reveal what the current relationship between local government and civil society is and whether
there has been a development in the level of public participation in Cluj-Napoca or not. To
further highlight the influence of public participation at the implementation stage of the
strategy, the ability of NGOs to impact specific determinant of policy implementation and hence
local administrative capacity building is investigated. To do so, the thesis uses the three
methods/steps transcription, coding and comparison.

Transcription
All interviews are recorded and transcribed with the computer programme F4. Names and other
personal information are treated anonymously, in order to guarantee the privacy of the
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interview-partners. The transcripts are available upon request and under specific conditions.

Coding
Coding is a useful method of analysis with the aim of finding similar patterns in a set of data.
In the process of coding, words or short sentences are assigned to text segments in a describing
or interpretative manner (Saldana, 2016). In this thesis, all documents, as well as the interview
transcripts are coded to ensure the systematic treatment of the data and a structured comparison.
The coding is done manually. In a first step, codes are assigned to text segments of the analysed
documents in a descriptive manner. In a second step, similar codes are grouped together and
assigned to code categories. Those code categories correspond to the main determinants of the
central concepts introduced in the operationalisation section (data analysis-3.3). Text segments
with codes which are not assigned to one of the code categories are perceived as not being
particularly relevant for the concept analysis but used as valuable source of context information
or for further elaborations. A list of the code categories and their definitions can be found in
annex A.2. The codebook is available upon request.
Comparison
In a next step, all data is concept-wise summarised and compared. What are the core
statements? Are there differences between the document data and the interview data? If so,
does the interview data offer explanation for those discrepancies?
To sum up, the presented data analysis strategy does not only offer a way to link the local
conditions to the broader picture of Europeanisation and Romania’s struggle to complete its
European integration, but also clearly focusses on the meso level. In doing so, the development
process of local administrative systems becomes visible and offers the opportunity to assess
progresses and challenges which need to be considered to enhance the local administrative
capacity. However, the data collection and analysis also have some limitations with regard to
the quantity and diversity of the conducted interviews. Those will be further addressed in
section 5.2.
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4. Analysis
In chapter 4, the data is analysed and discussed. Section 4.1 presents relevant context
information and the case background. Afterwards, the sections 4.2 and 4.3 present the findings
of the document analyses for the macro level. Section 4.4 displays the results for the meso level,
combining insights from the documents and the expert interviews. Furthermore, the section
gives an answer to sub-question b) and c) and discusses the previously made theoretical
expectations.
4.1 Context of this thesis
This section aims to examine the context of this thesis in a threefold way. Firstly, this section
gives an overview about the relation between Romania and the EU and its evolution over time.
Secondly, the section highlights the development of civil society in Romania. Thirdly, the
section concentrates on the case study about Cluj-Napoca and gives some relevant background
information about this case.

Romania and the EU
Since the overall goal of this thesis is to gain first insights whether Romanian civil society can
be a crucial actor to further the local administrative capacity building by contributing to the
implementation of local development reforms and consequently strengthen Romania’s position
in the EU, it is important to look at the evolution and the current status of Romania-EU relations.
Doing so does not only give insights about Romania’s pre-and post-accession development, but
also about the impact of the EU on this development (see section 2.1), an important observation
with regard to the analysis in the subsequent sections.
Romania entered the EU in 2007, as one of ten post-communist countries which are now
members of the EU. Prior to its accession, Romania had to undergo a complex pre-accession
process, in order to comply with the Acquis Communautaire. Compared to other Eastern
European member states, Romania still performs relatively weak in terms of its administrative
development and its public sector effectiveness. Moreover, the country is challenged to
overcome the high degree of corruption (Spendzharova & Vachudova, 2012).
In order to support Romania in its transformation process and to monitor its advancement, the
EU established the CVM. By means of regular reports, the EU assesses the country’s progress
and gives recommendations how to address shortcomings in specific policy-areas (European
Commission, 2019). According to Spendzharova and Vachudova (2012), the CVM can thus be
seen as a method of expanding Europeanisation pressures to the post-accession period.
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However, as Andreev (2009) states the first two years of membership in the EU were marked
by a lack of political commitment at the Romanian side to continue the development process
and Europeanisation pressures had only a minor influence. As stated in section 2.1 this
argumentation is in line with the findings of Spendzharova and Vachudova (2012), who
emphasise that domestic change only happens through an interplay of EU pressures and
domestic forces. Fruitful EU-Romania relationships are hence crucial for Romania to make the
next steps in its European integration process. Only when there is a domestic will for
transformation, Europeanisation pressures have an impact. After a longstanding process with
successes and backsliding, the European Commission observed in 2018 that Romania has not
yet fulfilled the goals set in the CVM and needs to be further monitored during the following
Commission mandate (European Commission, 2018). Even though there are hurdles to
overcome and Romania still needs to finish its Europeanisation process, the country participates
actively at the EU level. For instance, from January until June 2019 Romania held the
presidency of the Council of the EU, a valuable opportunity for the country, which has been in
this position for the first time since its accession (European Commission, 2019).

Civil society development in Romania
Since the Romanian civil society is the subject under study in this thesis, it is important to
illustrate some distinctive features and context information. In comparison to other Eastern
European countries, Romania’s non-profit sector has for a long time been characterised by a
slow development, due to political and societal instabilities, the religious domination of
Orthodox Christianity and the communist regime (Badescu et al., 2004).
With the fall of the communist regime in 1989, Romania’s civil society became more active
and the non-profit sector started to grow. An important step to enable public participation was
the establishment of a legislative framework, which introduced a legal basis for public
participation in Romania’s public administration (Matei, 2013). However, according to Matei
(2013) not only the legal opportunities for civil society increased after 1989, but also the societal
perceptions of active participation and NGOs evolved. Whereas the 1990s were still primarily
marked by scepticism towards the non-profit sector, the perception of NGOs changed during
Romania’s pre-accession period to the EU and are constantly improving. “The NGOs played
an important role in the preparation of accession into the EU by influencing public policies,
engaging in lobbying and advocacy, and providing specialized expertise for drafting or
coordinating various studies” (Matei, 2013: 230). Still, there are scholars which disagree with
the visible empowerment of civil society or at least have a far more critical view on the actual
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contribution of Romanian civil society to policy processes, not only before the country’s
accession to the EU but also afterwards. According to Badescu et al. (2004), Romanian civil
society is still challenged to overcome the lack of trust in public institutions, which has endured
after the fall of the communist regime. Accordingly, many people do not feel encouraged to
participate in the public life. On the other hand, even if the civil society is willing to get
involved in public sector activities, the political will of public authorities still remains a crucial
determinant for public participation. As Parau (2009) emphasises, the political will to involve
civil society arises from the country’s wish to be an accepted member in the EU community
and the community itself promotes public participation extensively. Due to this dependency
and given the very young tradition of liberal democracy in Romania, it is traceable that public
participation undergoes phases of increase and decrease according to the political situation in
the country, however, with a general tendency of a slowly growing and more widely accepted
non-profit sector (Matei, 2013).

Case background
Since the following analysis, in a last step, zooms in on the meso level to reflect on the de facto
involvement of NGOs in designing and implementing local reforms to contribute to the local
administrative capacity, it is important to illustrate characteristics of the meso level by
providing background information. Results from the comprehensive meso level analysis will
then be compared to expectations formulated by the EU and the national level at the macro
level, in order to depict potential discrepancies.
As mentioned above, the city under examination in this thesis is Cluj-Napoca. Cluj-Napoca is
Romania’s second largest city, located at the centre of Transylvania. Within its more than
320.000 inhabitants, Cluj-Napoca unifies people with various ethical backgrounds and
confessions. Moreover, the city can be characterised by its vibrant cultural life and its high
degree of human capital. The degree of human capital is grounded in the city’s university life
and its innovative business sector (Cluj Napoca City Hall, 2019)
“Cluj-Napoca is today a regional center of innovation and opportunities, an attractive tourist
destination, a pleasant place to live, work and study; a city with responsible and open local
authorities, active citizens and a dynamic and involved business community.”
(Emil Boc, Mayor of Cluj-Napoca - Cluj Napoca City Hall, 2019)
What can be derived from this statement is that the city promotes itself as a role model not only
in terms of the opportunities it offers its citizens, but also with respect to the quality of its public
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sector. The city’s evolution is based on a strategic process, framed by the City’s development
strategy. It is in line with recommendations made by the EU, which promotes the
implementation of governance structures in all member states and encourages countries like
Romania to strengthen their administrative capacity. Therefore, and in order to comply with EU
regulations, reform processes are no longer limited to the national level of the member states,
but also expand to the local level. The development strategy of Cluj-Napoca is thus an example
of local efforts to transform the public administration and make it more effective. Since the EU
supports such reform processes, it has been spending about 100 million Euros under the
umbrella of the EU’s Cohesion Policy until 2018 (Cluj Napoca City Hall, 2019). Accordingly,
the development strategy for Cluj-Napoca was designed in 2013 for the period 2014-2020, to
fit to the financing framework of the EU (Cluj-Napoca Development strategy, 2013a). The
overall aim of the strategy is to promote Cluj-Napoca’s local development to guarantee a better
quality of life for its residents. To achieve this objective, the strategy is built on the three main
pillars: Innovation, University and Participation. Besides the local strategy, the local efforts to
develop and enhance the local administrative capacity become visible in the city’s application
for the title of EU’s capital of culture in 2021.
To conclude, the aim of this section was to display important background information about the
subjects under study in this thesis. Those insights are crucial to understand the contextuality of
the concepts in this thesis. All results of the subsequent analysis should be viewed in this
specific context, since they are only applicable in this presented framework.
4.2 EU level analysis
Against the background of the in section 2.2 presented Europeanisation literature and the in this
vein displayed power of the EU to influence and boost domestic change in its member states, it
is important to analyse expectations and recommendations given by the EU in terms of
transformations towards governance and administrative capacity building developments. From
a theoretical point of view, it is hence likely that suggestions made by the EU will be taken into
consideration and incorporated at the national or local level of Romania’s public
administrations, since the country is willing to improve its position in the EU. By analysing EU
documents, it is furthermore possible to reveal whether the determinants of administrative
capacity, which have been theoretically discussed in section 2.2 are incorporated and promoted
by the EU. This is an important step, in order to support or adjust the theory.
In the analysis of different EU documents, it becomes visible that the EU functions in a multilayered system and particularly highlights the contributions of each system level for the
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functioning of the Union as a whole. The EU hence also highlights the local levels as important
for policymaking. In this thesis, the particular case under study is the city Cluj-Napoca. As
stated in the EU paper ‘The role of cities in the institutional framework of the European Union’
(2017) European cities have an important role in the European governance system. According
to the EU, cities have the potential to improve the effectiveness of policymaking in the EU,
since their expertise of the local conditions can ameliorate the fit of policies to those local
conditions and hence increase the likelihood of successful policy implementation (European
Parliament, 2017). The importance of tailor-made policies or reforms is hence not only
theoretically emphasised by El-Taliawi and van der Wal (2019) but also practically highlighted
by the EU. However, the inclusion of cities is dependent on the political will of local authorities
to engage and to create linkages to the EU in local policymaking (European Parliament, 2017).
Thus, political will is another factor which has proven to not only be theoretically relevant, but
to be visible and discussed in EU documents.
Enabling local levels to engage in EU policymaking, however, requires more than political
support. The EU highlights the implementation of governance structures as crucial for an
inclusive policymaking at all system levels. For each member state of the Union, the goal must
be to achieve good governance by strengthening the constituting elements openness,
participation, accountability, effectiveness and coherence. Only through a restructuring of the
public sector, member states are able to increase their administrative capacity, for the EU a
requirement “for delivering the EU’s treaty obligations and objectives, such as creating
sustainable growth and jobs, and maximising the benefits from EU membership” (European
Commission, 2018: 7). With this demand to invest in administrative capacity building, the EU
shows that it is aware of its potential to initiate domestic transformations, but also that
development needs a clear set of criteria to be successful. Next to political commitment and
tailor-made policies, it is thus visible that the EU also promotes the other in section 2.2
discussed determinants of administrative capacity, namely accountability, transparency and
participation by enumerating the constituting elements of good governance.
In terms of accountability and transparency the EU aims for more clarity in public sector
activities, especially in decision-making and policymaking at all system levels (European
Commission, 2001). Making polices more accountable before the public and the process of
designing and implementing them more transparent, requires according to the EU, a rethinking
of the nature of reform and transformation processes, towards a less top-down practice
(European Commission, 2018). In the analysis of EU documents, it can be discovered that the
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EU especially highlights methods of open government and public participation to increase
accountability and transparency. Since public participation and its impact on local
administrative capacity building is at the core of this thesis, the extent and way in which the EU
highlights the role of civil society as an important actor in public administration, will be
expressed in the following paragraph.
In the European Commission’s paper ‘Public Administration Reform in Europe: Conclusions,
lessons learned and recommendations for future EU policy’ (2018) it is stated that “even though
civil society is not seen as major reform driver, it still has a role to play in terms of
accountability, transparency and participation” (European Commission, 2018: 30). Public
participation is hence seen as an opportunity to increase the connection between the EU and the
civil society in all member states with the goal of improving policymaking on site. Moreover,
partnerships between administrations and civil society serve, according to the EU, the efficiency
of the public sector and ameliorate the public service delivery (European Commission, 2014).
Eventually, inclusive processes are expected to increase the public’s trust in policy outcomes
and institutional structures within the member state’s public sectors (European Commission,
2001). To strengthen public participation, the EU demands its member state to invest more in
the support of an active civil society (European Commission, 2018).
What can be drawn from the analysis of EU documents is threefold. Firstly, the EU documents
have shown accordance with the prior theoretical considerations in terms of Europeanisation
pressures. As the formulations in the EU documents show, the EU is aware of its position vis à
vis the member states and develops clear requests what should be done to comply with EU
requirements. In doing so, the EU also emphasises the need to foster developments in the
member states. Secondly, the findings of the EU document analysis support the theory related
to the importance of administrative capacity building. High administrative capacity and good
governance are presented as objectives to be achieved. Determinants of administrative capacity
building accord with the ones elaborated in the theory section. Thirdly and highly important for
this thesis, is the finding that the EU sees a need for government-civil society partnerships and
an impact of civil society on the different determinants of administrative capacity building.
Besides some development measures for administrative capacity building, the EU thus also
promotes the power of domestic actors to support the transformation of its member states
according to the Acquis Communautaire.
Hence, the promotion of public participation by the EU has the potential to drive
transformations in Romania from the grassroots level to the top to increase administrative
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capacity on the long run, provided that expectations of the EU are transferred to the national
and local level. To shed a light on this issue, section 4.3 presents Romania’s strategic goals at
the national level and section 4.4 will zoom in on the local level.
4.3 National level analysis
Zooming in on the national level of Romania’s public administration provides the opportunity
to gain knowledge about the status quo and the national efforts behind Romania’s shift towards
governance structures. Due to the special focus of this thesis on public participation as a
potential driving factor of administrative capacity building, the analysis of national level
documents furthermore helps to understand national endeavours behind the development of
participatory governance structures.
In order to facilitate the implementation of participatory governance structures, Romania
became member of the Open Government Partnership in 2011. The Open Government
Partnership (OGP) is an initiative that aims to strengthen participatory governance structures in
those countries which join the initiative. Until now, Romania has developed and implemented
four national action plans under the umbrella of the OGP (Open Government Partnership,
2019). The stated goals and implementation processes of these national action plans have been
subject of analysis for this thesis, in order to understand the efforts and developments made by
the national level to enhance the level of public participation.
To conclude, the national action plans under the umbrella of the OGP show a clear development
of the level of public participation for Romania’s national level. The government emphasises
the need for public participation from the first action plan in 2012 onwards and develops
programs and institutional structures which further the public’s access to relevant information
in the national public administration and open processes for public consultation. In this manner,
preparations are made to enhance the level of public participation towards a partnership relation
between public authorities and the civil society, embodied by various NGOs. Combined with
the insight gained through the analysis of the ‘National Sustainable Development Strategy’
(2008) it becomes obvious that the expectations of the EU are being transferred to the national
level. Just as the EU, Romania’s national government is committed to increase the level of
public participation, not only for democratic reasons, but also because it expects participation
to have an influence on the effectiveness of the public sector. However, according to the third
action plan, the implementation of the stated goals is rather low at the local level compared to
the national level (Romanian Government, 2016). What can be derived from this is twofold:
Firstly, the national government emphasises again what has also been stated by the EU, namely
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the importance of well-functioning local governance structures. Secondly, it becomes visible
that joining the OGP at the national level is not enough to promote the creation of participatory
governance structures at the local level. To enhance public participation at the local level, local
strategies are needed.
To sum up the results of the national level analysis it can be stated that whereas the EU
formulates its expectations in a rather general way applicable to all member states, the national
level adds to the European dimension a clear national strategy, which respects the country’s
history and formulates partnership rather as a long-term vision than as a goal to be achieved
right away. In the EU’s multi-level system, policymaking does, however, not only require
developments at the national level. The EU also highlights the local level as equally important.
According to Romania’s government, OGP values must be further promoted at the local level.
Therefore, section 4.4 zooms into the meso level, in order to investigate whether and how goals
of upper system levels are also incorporated at the local level. To do so, Cluj-Napoca and the
city’s development strategy are investigated as a case study, in order to find out whether
participatory governance structures are useful to strengthen the local administrative capacity
building.
4.4 Local level analysis
The subsequent local level analysis focusses on Cluj-Napoca, the city’s development strategy
and the role of NGOs in the drafting and the implementation of this strategy. The aim of this
local level analysis is threefold. Firstly, the section depicts the extent to which expectations
formulated by the EU and Romania’s national government in terms of the development
participatory governance structures are also transferred to the local level of public
administration and are thus visible in the local development strategy. Secondly, the section
reveals in section 4.4.1 whether there are visible discrepancies in the realisation of the local
strategy, between the expected involvement of NGOs (derived from the results of the document
analysis) and the de facto involvement of NGOs (derived from the results of the expert
interview analysis).Thirdly, the section portrays in paragraph 4.4.2 potential developments
between the design stage and the implementation stage regarding the level of public
participation and the contribution of NGOs on the determinants of reform implementation and
local administrative capacity building in the course of time and thus gives an answer to subquestion 2 and 3. Combining the results of those three steps pursues the overall goal of
displaying whether Cluj-Napoca’s civil society, embodied by local NGOs, can be an actor
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capable of contributing to the implementation of the development strategy to consequently
foster the city’s administrative capacity building.
In the analysis of different local documents which all relate to Cluj-Napoca’s development
strategy (see Annex A.1), it becomes visible that Cluj-Napoca’s municipality urges the
development of a well-functioning local governance, to guarantee a high quality of life for the
citizens. This focus on the importance of strengthening local administrative systems is thus just
as well visible in the strategy as it was depicted in the analysis of the EU and national level
documents. Moreover, the municipality highlights that through the implementation of the
development strategy, the city aims to evolve as role model of good governance in the region
of Transylvania. As stated above, the EU also encourages its member states to reform their
public sectors in order to implement good governance structures (Dzatkova,2016). It can thus
be stated that Cluj-Napoca meets the expectations of the EU in this respect, by introducing its
development strategy. Furthermore, accordance between the city’s development strategy and
the expectations formulated at the EU level are visible regarding the EU’s power to influence
domestic developments. “We share the conviction that Europeanization will generate pressure
towards the modern governance model that allow a flexible framework where we can find
solutions and answers to all this problem” (Cluj-Napoca Development Strategy, 2013a: 10).
To arrive at ‘modern governance’ Cluj-Napoca’s development strategy introduces several
benchmarks which should be achieved within the timeframe of 2014-2020. Of particular
interest for this thesis are the outlined objectives related to the establishment of participatory
governance structures. In order to foster the local capacity-building, Cluj-Napoca promotes a
local administration which is based on a cooperation between the local government and the
citizens. As it is stated in the strategy, this wish for cooperation was already incorporated during
the design stage of the strategy. Next to several expert groups, the strategy was elaborated in an
open process with 300 local experts from over 60 local organisations. Moreover, the
implementation of participatory governance is sought to be achieved by introducing
participatory budgeting. Furthermore, the strategy promotes the involvement citizens in public
debates and local development initiatives. It can thus be derived from those insights that the
EU’s aim of expanding participatory structures to all system levels in its member states has
succeeded. However, the way in which the strategy is formulated makes it obvious that ClujNapoca does not simply rely on Europeanisation pressures but emphasises the need to push
transformations from the most immediate level and with local actors. “We embarked on a
unique and authentic process of transformations generated from bottom-up. We feel special
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because we took the courage and determination to recognize, face and address our challenges”
(Cluj-Napoca European Capital of Culture – Application form:78).
With the employed bottom-up perspective, the municipality acknowledges that there are
problems to be solved at the local level, which exceed the sole power of the local government
and which can best be addressed by involving non-state actors (Cluj-Napoca development
strategy, 2013b). Hence, the municipality highlights the inclusion of civil society as an action
serving the tailored fit of the reform to the local conditions and needs. Taking care of the tailored
fit of reforms is a crucial requirement of their implementation and consequently also for
administrative capacity building, as it has been discussed in the theoretical framework and also
depicted in the analysis of EU and national level documents (see section 2.2). To guarantee a
local development which corresponds to the local needs, the strategy emphasises further the
widening of the already established participatory structures to the general public, since their
knowledge of the local conditions is seen as a valuable addition to the already created bodies
of expertise. Next to the aim of enabling public participation for all social levels, Cluj-Napoca
is eager not to restrict the involvement of civil society to the field of politics and public
administration, but to also widen it to the business sector to enhance innovation and economic
growth in the city (Cluj-Napoca development strategy, 2013b).
To conclude the first part of this local level analysis, it can be stated that overall expectations
and goals regarding the development of participatory governance structures mentioned in the
EU and the national level documents can be equally found at the local level. Theoretical
expectations that EU pressures have an impact on transformations in Romania can thus be
confirmed regarding the promotion of participatory governance structures. However, ClujNapoca introduces with its strategy a development plan which does not only build on the goals
set at higher system levels, but also presents itself as capable of developing its capacity based
on its own power and inclusive strategy (Cluj-Napoca Development Strategy, 2013a). In sum,
the results of the local level analysis are hence similar to those of the national level up to this
point: expectation of the EU are incorporated and adjusted to the local conditions, by
introducing measures and involving actors which are expected to contribute to the tailored fit
of reforms.
4.4.1 Discrepancy analysis
In a next step, the analysis refers in an in-depth manner to the level of public participation
presented in Cluj-Napoca’s development strategy compared to the level of public participation
as it is perceived by members of local NGOs. Insights gained through this comparison uncover
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discrepancies between the expected involvement of civil society in policy processes and their
de facto involvement, as it becomes apparent in the analysis of the expert interviews. Revealing
those possible discrepancies serves as a basis to depict the current status of participatory
governance structures in Cluj-Napoca, a first important insight to make statements about the
contribution of NGOs to the implementation of reforms which are designed to increase the local
administrative capacity building. The level of public participation is for this thesis defined as
the extent to which NGOs are involved in local governance, measured by means of the three
different stages: information, consultation, partnership, which have been derived from
Arnstein’s ladder of public participation (1969) (see section 3.3).
Information
Information refers to the extent to which NGOs receive information from the local government
about the decisions made in the city’s development strategy.
In the strategy, the aim to provide information for the civil society is visible in various ways.
Prmarily, the municipality introduces the implementation of e-governance as a means of
facilitating the flow of information. “E-governance can substantially contribute to the
modernization of public administration in Romania and can provide the tools to transform the
interaction between government and citizens, companies, NGOs or other institutions. It was
said from the beginning that e-government should not be considered as a new bureaucratic
layer, but it takes its integration into long-term vision of the way administration will be
conducted” (Cluj-Napoca Development Strategy, 2013a: 11). Furthermore, in the strategy the
need to establish public information sessions to update the civil society about current
developments is emphasised (Cluj-Napoca Development Strategy, 2013a).
From the analysis of the expert interviews it becomes obvious that the amount of information
provided by the local government concerning the development strategy varies significantly
between the development stage and the implementation stage of the strategy. During the design
stage in 2013, NGOs and the general public had access to all relevant information about
progresses on a specifically created website, on which the working groups in charge of drafting
the strategy were able to release their progress (Respondent 4). However, in the implementation
stage, the flow of information is perceived as much lower or even not present at all. “No, we
don’t receive any kind of information from the city hall regarding the implementation process
of the strategy” (Respondent 2: 70).
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Consultation
Consultation refers to the extent to which comments and feedback from the NGOs on the
development strategy are taken into consideration.
The content of Cluj-Napoca’s development strategy underlines the goal of the municipality to
restrict the involvement not only to the provision of information, but to extent it also to the
provision of opportunities to give feedback to the way the city develops. However, the strategy
also discusses the need to improve that status quo to achieve a development in this respect. “The
current

legislative

framework

allows

participation

in

decision

making

through

recommendations in public sessions, but the representatives have full autonomy in taking the
recommendations of citizens” (Cluj-Napoca Development Strategy, 2013b: 156).
With the analysis of the interviews, it becomes visible that there was not only the possibility to
comment and give feedback on the way the strategy was designed, but also that NGOs had the
possibility to develop parts of the strategy on their own. With the decision to establish different
working groups, consisting of actors from different sectors, the municipality has transferred its
responsibility and did not take any decisions until it adopted the strategy (Respondent 4). None
of the interviewees referred to the possibility to comment or give feedback during the
implementation stage of the strategy.

Partnership
Partnership refers to the extent to which NGOs are continuously involved in decision-making
processes and earn trust and scope of action in their task-fulfilment from the local government.
In the development strategy, partnership between civil society, embodied by NGOs, and the
local government is formulated as one of the main goals. With the implementation of
participatory governance structures, the municipality emphasises the aim of including civil
society in local decision-making processes. In doing so, a clear distinction between consultation
and partnership is visible in the formulation of the strategy: “involve making a decision (and
not just consultation) on policies” (Cluj-Napoca Development Strategy, 2013b: 155).
What can be drawn from the expert interview in this respect, are large discrepancies between
the involvement of NGOs in the design phase and in the implementation phase. Whereas the
cooperation between the local government and the NGOs was perceived as being on an eye-to
eye level in the elaboration of the strategy (Respondents 1,2,3) there is only one interviewee
who confirmed a follow-up cooperation in the implementation of the strategy and in the drafting
of a new development strategy (Respondent 4). As stated above, the design phase offered NGOs
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the possibility to get engaged in different working groups, managed by the University
(Respondent 1). During this phase, the local government thus shared its responsibilities with
the civil society – a major characteristic of a partnership relation. However, all respondents
agreed on the fact that this partnership, even at the design state, had some notable limitations.
Firstly, it was only project-driven and ended (for the majority of the respondents) with the
adoption of the finalised development strategy by the municipality (Respondent 1). Secondly,
a partnership as it was defined in section 2.4.1, is based on mutuality. In this case, the
municipality only transferred it responsibility to design a local strategy to different
stakeholders, without participating actively itself (Respondent 4). Moreover, particular
criticism of the interviewees addresses the lack of continuity concerning their participation, not
only in the design phase but also in the implementation of the strategy (Respondent 1,2,3 & 4).
To establish a real partnership relation with the local government, respondent 3, emphasises to
reduce the financial dependency on the local government on the side of the NGOs and to
increase the awareness of the importance of NGOs on the side of the local government
(Respondent 3).
Conclusion – level of public participation
In sum, the analysis of the level of public participation in Cluj-Napoca reveals discrepancies
between the expected involvement of NGOs in the local development processes and their actual
involvement. Against the background of this preceding comparison, it can be stated that the
level of public participation has not yet reached the goals outlined in the local strategy. Since
the local strategy matches expectations at the EU level, it can be concluded that, solely for this
case, Cluj-Napoca has not yet implemented enough participatory governance structures.
Nevertheless, the developments are in line with the expectations of Romania’s national level,
which emphasises the low level of public participation at the local level and which welcomes
the effort of local administrations to change this status quo.
Even though the local experts realise an increase of public participation in general (Respondent
2 & 4), the main obstacle is the lack of continuity in the level of public participation. With
regard to the concrete example investigated here, it can be concluded that the level of public
participation was close to a partnership relation with the municipality at the design stage of the
strategy but is declining in the implementation towards no or very little cooperation.
Nevertheless, this does not exclude the possibility of successful implementation of some parts
of the strategy, since” the implementation of the strategy later depended a lot […] on the group
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leaders […] and on everybody else in the city, but not […] on the municipality” (Respondent
4:126).
In a next step, the analysis zooms in on the way local NGOs are able to influence the
determinants of administrative capacity building, which have been derived from the theory (see
section 3.3): political will, tailored reforms, as well as transparency and accountability. In the
same manner as in the analysis of the level of public participation, potential discrepancies will
be highlighted.

Political will
Political will is measured as the extent to which the political will of local authorities is present
and influenced by the work of NGOs.
The strategy highlights a high political commitment to support the city’s development.
Following the formulation of the strategy, the local authorities show the willingness to improve
the status quo and to improve participatory governance. However, the strategy also sheds a light
on the present limitations of the political will. The political scope of action is described as being
restricted to the legislative framework of Romania’s representative democracy, in which final
decisions must always be taken by the authorities. Nevertheless, this framework allows,
according to the formulation of the strategy, for the establishment of participatory structures
and Cluj-Napoca’s city hall has shown the will to “to integrate explicitly formulated
recommendations by different parts of the social body” (Cluj-Napoca Development Strategy,
2013b: 171).
Analysing the expert interviews brings the insight that the local experts see their contribution
on the political will in the way they are able to convince the local authorities of the importance
of public participation and the work of NGOs (Respondent 2). Furthermore, respondent 4
emphasises a contribution to the political will, when NGOs design local projects which then
receive EU funding because they comply with specific EU expectations. Generally, the
interviews uncover that the political will is not perceived as being naturally present, only
because the strategy says so (Respondent 3).

Tailored reforms
The tailored fit of reforms is measured as the extent to which NGOs can influence the strategy’s
fit to the local context.
In the strategy, the goal to increase the capacity of the local public administration to ensure a
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better service delivery for the citizens is mentioned various times. In order to achieve this, the
strategy highlights the cooperation between the public, private and non-profit sector to find
solutions to local problems from the most immediate level (Cluj-Napoca Development
Strategy, 2013a). A measure introduced to ensure the tailored fit of the strategy to the local
conditions is community mediation, which is expected to provide a framework, enabling the
exchange and contribution of different stakeholders (Cluj-Napoca Development Strategy,
2013a).
The local experts see their contribution in the promotion of participatory structures which allow
for an articulation of the citizen’s interests (Respondent 2). Moreover, NGOs can use their
expertise of the local conditions to continuously improve and adapt the strategy, in interaction
with stakeholders from different sectors (Respondent 3). This continuous interaction is
guaranteed through the openness of the different working groups and several consultation
meeting, which allow for the discussion of achieved milestones or their adjustments if necessary
(Respondent 4).

Transparency & Accountability
Transparency and accountability are measured as the extent to which decisions are transparent
and justified before the public due to the cooperation between the local government and NGOs.
The improvement of the local administration includes, following the formulation of the strategy,
also the enhancement of transparency and accountability of Cluj-Napoca’s public sector. First
and foremost, the strategy highlights in this respect the importance of facilitating access to
public information, for instance trough the establishment of e-governance structures. Moreover,
transparency and accountability are expected to be increased by a comprehensive monitoring
system, which builds on the evaluation of local projects in cooperation with the civil society
(Cluj-Napoca Development Strategy, 2013a).
From the analysis of the expert interviews it can be drawn that the local NGOs see their
contribution to transparency and accountability mainly in their position as mediator between
the public authorities and the citizens. “I think it is very important in the implementation for the
transparency to involve NGOs because in that respect NGOs are a communication channel
between the decision-makers and the citizens (Respondent 2:173). Besides that, the local
experts emphasise their role in the monitoring of the strategy. “And every two years […] we
were supposed to meet together […] with the other group leaders under the facilitation of the
university to update ourselves and to update the strategy and to make improvements. This
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unfortunately […] didn't happen. It only happened once” (Respondent 4: 102). As it is visible
in this statement, the lack of monitoring and an ‘accountability system’ (respondent 4:164) is
generally understood as a weakness in the implementation of the strategy, which must be
addressed in the future, according to respondent (Respondent 4).
Conclusion – the impact of NGOs on the determinants of local administrative capacity building
The preceding section of this analysis has highlighted the way the main determinants of policy
implementation, which have been derived from the theory (see section 2.2) and which are
expected to be crucial for administrative capacity building in general, are present in ClujNapoca’s development strategy. To further highlight the influence of public participation at the
implementation stage of the strategy, the ability of NGOs to impact those specific determinants
has been investigated. In doing so, some discrepancies between the formulation in the strategy
and the present circumstances have been revealed.
In terms of the political will, the strategy emphasises a comprehensive commitment of the local
authorities to realise the objectives set in the development plan. This hence also includes the
establishment of participatory governance structures in the way they are mentioned in the
strategy. From the analysis of the expert interviews it becomes, however, visible that the NGOs
still feel the need to convince the local authorities of their contributions to the city’s
development, unless the involvement of NGOs permits financial benefits trough EU funds.
Regarding the tailored fit of reforms, the strategy promises the implementation of community
mediation. The local experts, however, reveal that the cooperation of different stakeholders is
not encouraged by the local authorities, but by the NGOs themselves, who guarantee the
openness of their working groups. Concerning transparency and accountability, the strategy
emphasises the importance of monitoring. The interviews, however, uncover that this goal is
not fully achieved yet. To conclude, those discrepancies, combined with low levels of public
participation in the implementation stage, can account for decelerations in the implementation
of the strategy, following the theoretical expectations of El-Taliawi and Van der Wal (2019)
and Khan (2016).
4.4.2 Development analysis: An answer to sub-question b) and c)
As stated above, Cluj-Napoca is expected to be in a development process, which this thesis
wants to investigate. A process is in this thesis defined as a development which leads to the
achievement of policy goals (McConnell, 2010). Transferred to the context under study, an
increase of the level of public participation between the design stage and the implementation
stage and consequently augmented opportunities for civil society to influence the
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implementation of Cluj-Napoca’s local strategy, are perceived as a development process
leading to the realisation of the objectives set in the local strategy.
The strategy is formulated for the period between 2014-2020 and thus expects the realisation
of strategic objectives within this time frame. With the implementation of the strategy, the
municipality wants to encourage a development in the city towards Cluj-Napoca being a model
of good governance (Cluj-Napoca Development Strategy, 2013a).
To answer sub-question b), it can be stated that Cluj-Napoca’s local NGOs were involved in
the process of designing the development strategy in various ways. As stated above, many local
organisations were participating in the working groups responsible for drafting particular
chapters of the comprehensive strategy. In doing so, they have been given responsibility and
scope of action from the local government, which itself did not participate actively. Due to the
lack of active cooperation in this stage, it is difficult to characterise the level of public
participation precisely. The shift of responsibility is a strong argument for a partnership relation,
however, a partnership as it was defined in the theory section would require continuity and an
active participation of both actors with joint responsibilities (Arnstein, 1969).
To answer sub-question c), it can be concluded that given the revealed decrease of the level of
public participation during the implementation phase, the actual contribution of NGOs to the
implementation of the city’s development strategy remains questionable. The discrepancy
analysis has shown that NGOs generally have an influence on the determinants of policy
implementation, but that this influence is restricted by a lack of effort by the local authorities
to establish the required framework (continuous flow of information, monitoring system),
which has been promised in the strategy. However, the analysis has shown that the tasks local
NGOs perform in the established working groups can still foster the actual implementation of
those parts of the strategy, which do not require the establishment of a specific framework or a
close cooperation with the local government (Respondent 4).
Contrary to the theoretical expectation 1 (Due to the shift towards governance principles, local
government and NGOs in Cluj-Napoca are in the process of developing a partnership
relationship) the development between the design stage and the implementation stage of the
strategy has not led to an increase of the level of public participation. Instead the analysis has
revealed a decrease in the level of public participation during the implementation stage – a
development which does not comply with the expectations formulated in the development
strategy.
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Ergo, the second theoretical expectation (Due to the position of Cluj-Napoca’s NGOs in the
local governance system, they are developing as actors capable to bridge the gap between
policy adoption and policy implementation and hence play a crucial role in the implementation
of the city’s development strategy, which is designed to enhance the city’s administrative
capacity.) cannot be confirmed either. Until now, the NGOs in Cluj-Napoca are not capable to
fully bridge the gap between policy adoption and policy implementation, since their
contribution is still limited due to their inconsistent relation to the local authorities and the from
the side of the NGOs perceived lack of effort from the local authorities to continuously involve
civil society actors.
However, the results must be relativized with regard to the research methods employed in this
thesis. Since the interviews have been conducted with NGO representatives and one university
representative, the point of view of the local government remains underrepresented in this
thesis. Moreover, it is important to state that the respondents agree on the overall success of
introducing this strategy in Cluj-Napoca. “[…]From a city perspective it’s good too, that your
PR is a little better than your reality. And I think it’s the case in Cluj and I don’t think that it’s
actually a problem, because the reality is also […] good and strong and a real model for other
cities” (Respondent 4:.281).
In sum, the analysis has brought valuable insights in a manifold way. Shedding a light on EU
level documents and the way expectations formulated at this level are transferred to the lower
system levels was a useful method to reveal the influence of the EU on transformations towards
participatory governance structures in Romania’s public administration. Zooming in on the
national and local level, offered the possibility to see that international expectations are being
adapted to the local conditions. The in-depth case analysis of Cluj-Napoca’s development
strategy has further highlighted the interplay of different actors (local public authorities and
NGOs) in the drafting and implementation of the city’s development strategy. Conclusion
which can be derived from this analysis for the answer of the overall research question will be
presented in the next chapter.

47

VAN ZIJVERDEN (2019).

5. Conclusion
The aim of chapter five is threefold. In section 5.1 the overall research question of this thesis is
answered, and the key insights are related to the prior introduced theoretical discussion. Section
5.2 subsequently introduces suggestions for further research which have been revealed in this
thesis. At the end, section 5.3 highlights the practical implications of this research and gives
concrete policy-recommendations for Cluj-Napoca.
5. 1 NGOs as governance actors boosting local administrative capacity building?
‘To what extent have NGOs emerged as governance actors boosting the practical
implementation of administrative reforms in Romania’s local governments to increase the local
administrative capacity since the country’s EU accession in 2007 until 2018?’
The research question guiding this thesis can only be answered for the case of Cluj-Napoca.
The analysis has revealed major discrepancies between the expected involvement of NGOs and
their de facto involvement in the city’s development process. This discrepancy becomes
especially visible in the regressive development of public participation between the design stage
and the implementation stage of the local strategy. This discontinuity of the cooperation does
not only contradict the goals set in the strategy, but also limits the opportunities for NGOs to
contribute to the implementation of the strategy. It can thus be concluded, that until now, NGOs
are not capable to bridge the gap between policy adoption and implementation in Cluj-Napoca.
However, the establishment of participatory structures in Cluj-Napoca can still be seen as a
success. The comprehensive involvement of NGOs in the design stage has delegated power to
them, which they have used to increase the tailored fit of the reform and to raise the transparency
and accountability of the related public sector processes. Even though the involvement was not
perceived as being continued on the same level in the implementation phase of the strategy,
those processes show per se a great development of the local public administration, since they
reveal an incorporation of goals and expectations set at the upper national and EU level. In sum,
it can be argued that the NGOs still contribute to the local administrative capacity building,
even though they do not ensure the implementation of the local reform. With their engagement
they open up processes and bring them to flow which are designed to increase the local
administrative capacity and which can, on the long-run, convince the local authorities to invest
more in the capacity-building frameworks, which have been promoted in the strategy.
All in all, the results of the analysis seem to be in line with the argumentations made in the
theory section. Firstly, the way expectations are transferred from the EU level to Romania’s
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national and local levels, supports the multilevel governance approach within Europeanisation
literature, recently discussed by Dossi (2017). Moreover, the analysis has revealed that the
determinants of administrative capacity building (El-Taliawi & Van der Wal, 2019) and reform
implementation (Khan, 2016) are not only theoretically relevant, but also practically discussed
in EU, national and local level documents in terms of administrative capacity building.
Moreover, the analysis has shown that Arnstein’s (1969) ladder of public participation can very
well be applied in the context of this study. At all analysed system levels, public participation
was measured at different stages, which are similar or identic to the one’s discussed by Arnstein
and reaching higher stages, was just as in the theoretical discussion perceived as desirable for
good governance. Due to the exploratory nature, however, it lays beyond the scope of this thesis
to confirm or reject the theory. It can only be stated that for the single case study employed
here, the theoretical framework is well suited. What the thesis adds to the field under study is
that it does not only apply Arnstein’s ladder to the specific context and based on that derives
conclusions about the impact of public participation on administrative capacity building, but
also investigates the influence of NGOs on the main determinants of practical implementation
and administrative capacity.
5.2 Suggestions for further research
With its exploratory approach and the specificity of the analysed data, this thesis can serve as a
valuable basis for several similar research projects. The focus of this thesis is laid on one
particular case the case of Cluj-Napoca and the city’s development strategy, in order to
investigate to what extent, the present level of public participation has an influence on the local
administrative capacity building. The results drawn from this investigation can hence only be
applied to the context under study and cannot be transferred to other Romanian municipalities.
In order to follow the bottom-up approach of Europeanisation which has in this thesis shown to
be valuable, it would thus be important to extent this one-case study to a multi-case study, to
compare different Romanian municipalities and to be able to learn from best-practice examples.
Moreover, further research would benefit from including the point of view of the local
authorities on the issues at stake. In this thesis, the focus is solely laid on revealing discrepancies
between the involvement of NGOs as it is expected in the strategy and the involvement as it is
perceived by members of local NGOs. The aim of the thesis is not to make general statements
about the current status of the implementation of the reform, but rather to illustrate how NGOs
perceive developments in the implementation phase and how they see their impact on those
developments. Therefore, the conclusions drawn are limited to the NGOs angle of view. To get
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a more precise picture about the involvement of NGOs in Cluj-Napoca and the impact of this
involvement on the city’s administrative capacity building, the thesis suggests tow
improvements for further research: Firstly, to increase the number of interviewees and secondly,
to increase the diversity of the interviewees. Most valuable would be an equal number of local
authority representatives, university representatives and NGO representatives for the
interviews. Additional insights could further be gained through interrogating citizens of ClujNapoca. Their observations could be valuable to find out how citizens perceive the crosssectoral cooperation in the city and where they see room for improvement – because in the end,
the strategy is designed and implemented to serve the citizen’s needs and to improve their life
quality.
5.3 Practical implications
This thesis discusses a topic which has a high practical relevance. Results drawn from the
analysis must be seen in the broad context of administrative capacity building in postcommunist countries. The insights gained are not only valuable for Cluj-Napoca’s local NGOs,
which are the core actors under study in this thesis, but also for the local authorities and the
citizens. All together, they are part of an urban development process which is until now unique
in Romania and could serve as an inspiration for other Romanian cities on the long run. To
support the ongoing transformations in Cluj-Napoca, the thesis ends with some concrete
recommendations addressed to the local authorities, based on the findings of this research and
formulated from an outside perspective:
1. Cooperation between the local government and local NGOs should be based on openness, an
equally active participation and shared responsibilities.
2. Cooperation between the local government and local NGOs should be continued in the
implementation phase of the strategy and in the planned follow-up strategy.
3. To allow for fruitful contributions of NGOs in designing and implementing this and
following strategies, the local government should provide consistent long-term funding that
enables NGOs to build up networks among themselves and with NGOs in other cities, to
facilitate the exchange of information and best-practice examples.
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7. Appendices
Note: Other Appendices are available upon request.

A.1 Table 1: List of analysed documents
System
level

Selected
documents

Content/
data
analysed

Reference

EU level

The role of
cities in the
institutional
framework of
the European
Union (2017)
Public
Administration
Reform in
Europe
Conclusions,
lessons learned
and
recommendati
ons for future
EU policy
(2018)
European
Governance White Paper
(2001)

Importance
of local
governance
highlighted
by the EU

European Parliament (2017). The role of cities in the
institutional framework of the European Union.
Retrieved from:
http://www.europarl.europa.eu/RegData/etudes
/STUD/2017/596813/IPOL_STU(2017)596813_EN.pdf
(Last access: 01/07/2019)
European Commission (2018). Public Administration
Reform in Europe. Conclusions, lessons learned and
recommendations for future EU policy.
Retrieved from:
http://www.ifuturo.org/sites/default/files/docs/ke-03-18294-en-n.pdf
(Last access: 01/07/2019)

Promoting
Good
Governance European
Social Fund
thematic paper
(2014)
Open
Government
Partnership –
National
Action Plan
• 20122014
• 20142016
• 20162018
2018-2020
National
Sustainable

Importance
of good
governance
and
administrativ
e capacity
building

EU level

EU level

EU level

Nat. level

Nat. level

Goals and
status quo of
PAR

Governance
reform and
principles of
good
governance

European Commission (2001). European governance. A
white paper.
Retrieved from:
https://ec.europa.eu/europeaid/european-governancewhite-paper_en
(Last access: 01/07/2019)
European Commission (2014). Promoting good
governance. European Social Fund thematic paper.
Retrieved from:
http://ec.europa.eu/esf/BlobServlet?docId=444&langId=
en
(Last access: 01/07/2019)

Actions that
have been
taken to
strengthen
participatory
governance
since 2012

Romanian Government (2012). National Action Plan.
Open Government Partnership.
Romanian Government (2014) National Action Plan.
Open Government Partnership.
Romanian Government (2016) National Action Plan.
Open Government Partnership.
Romanian Government (2018). National Action Plan.
Open Government Partnership.

Current state
of social

All retrieved from:
https://www.opengovpartnership.org/members/romania/
(Last access: 01/07/2019)
Government of Romania & United Nations
Development Program (2008)
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Local
level

Development
Strategy
(2008)

capital and
goals to be
achieved

Cluj-Napoca
development
strategy 20142020

Development
goals (with
special focus
on
participatory
governance)

- English
version

Local
level

- Romanian
version
(translated to
English)
Cluj-Napoca
European
Capital of
Culture –
Application
(2016)

Retrieved from:
https://sustainabledevelopment.un.org/index.php?page=
view&nr=623&type=504&menu=139
(Last access: 01/07/2019)
Cluj-Napoca Development Strategy (2013a)
Retrieved from: http://clujbusiness.ro/wpcontent/uploads/2016/05/Cluj-Napoca-2014-2020Development-Strategy.pdf
(Last access: 01/07/2019)
Cluj-Napoca Development Strategy (2013b)
Retrieved from: http://cmpg.ro/wpcontent/uploads/2015/05/strategie-cluj-napoca-20142020.pdf
(Last access: 01/07/2019)

Development
goals with
view to the
special status
of the city in
2021 and the
contribution
of this
strategy to
the long-term
strategy

European Capital of Culture (2016)
Retrieved from:
http://culturenext.eu/wp-content/uploads/2019/01/Cluj2021-ECOC-BID-BOOK.pdf
(Last access: 01/07/2019)

A.2 Table 2: Code categories and their definitions
Code category

Definition

Importance of local governance

Text segments that emphasise the role or
importance of local governance, transformations,
reforms and different stakeholders in general

Level of public participation

Text segments that describe the present or
desirable status of public participation or ways to
increase public participation

If applicable:
Level of public participation: information

-

Text segments that describe that
information is or should be provided

Level of public participation: consultation

-

Text segments that describe that public
consultation takes places or should take
place

Level of public participation: partnership

-

Text segments that describe partnership
as the current status or a desirable goal

Level of public participation: development
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-

ACB

Text segments that describe whether
there has been a relationship in the level
of public participation or not

Text segments that describe administrative
capacity building or requirements for
administrative capacity building

If applicable:

ACB: participation

-

Text segments that describe public
participation as already present or
desirable factor for ACB

-

Text segments that describe political will
as already present or desirable factors for
ACB

-

Text segments that describe tailored-ness
(respect for local conditions, etc.) as
already present or desirable factor for
ACB

-

Text
segments
that
describe
accountability and transparency as
already present or desirable factors for
ACB

ACB: political will

ACB: tailored reforms

ACB: accountability and transparency

A.3 Interview guide
Note: The interview transcripts are available upon request under specific conditions
Topic
Introduction

Question
Goal of the research project: process evaluation of public
participation in Cluj-Napoca’s development strategy, in
order to see whether civil society is a supportive ‘factor’ for
local administrative capacity building
Before we start: recording ok?
Could you please present yourself and your workplace?
What are the general tasks of your organisation in ClujNapoca? What are your tasks within the organisation?

Romania & the EU:
Romania’s local
administrative systems in
transition

EU suggests public sector transformation towards
governance structures (decentralisation, public
participation, etc.) At what stage of the shift from
government to governance is Romania’s local public
administration?
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1.

Level of public participation
/Relationship to local
government
2.

3.

4.

5.

6.
7.

Local administrative capacity
building and reform
implementation

8.
9.
10.

11.

12.

13.

How would you describe the role of public participation in
local governance when it comes to strengthening
Romania’s position in the EU?
Focus on Cluj’s development strategy:
How would you describe your relationship to the local
government?
To what extent did you receive information from your local
government concerning the development strategy in the
process of designing this strategy and also right now in the
implementation of the strategy?
To what extent did you have the possibility to comment on
the decisions made by the local government concerning the
strategy, during the development of the strategy and also
right now? Whenever you provide feedback, how much do
you think your feedback is taken into consideration?
To what extent are you also continuously involved in the
decision-making processes concerning the development
strategy? To what extent do you feel to have shared goals &
responsibilities with the local government and a certain
scope of action in fulfilling your tasks?
If you think back to the time when Cluj’s strategy was
developed and compare that to nowadays, how much would
you say has your relationship to the local government
developed over time?
What factors are crucial in establishing a fruitful
relationship with local government?
If you think that there is still some scope for development
in your relationship to local government, what would be the
most important steps to take to enhance public participation
in the future?
The following questions relate to the overall question: How
do you think can the work of your organisation contribute
to the implementation of the strategy? Implementation of
policies is a complicated process and requires a lot of
work. I would now like to speak with you about some
crucial factors of policy implementation and how you see
your impact on those determinants.
To what extent do you have the feeling that you can
influence the political will of the local authorities to
implement the designed strategy?
To what extent do you make sure that the development
strategy fits the citizen’s needs?
How much do you think you can contribute to
accountability and transparency in the implementation
process when you cooperate with the local government?
Besides those factors mentioned, what other factors do you
think you can impact in order to contribute to the
implementation of the development strategy?
What are the main challenges you have to address in order
to implement the development strategy?
How do you think policy implementation could be
improved in local governance?
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