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Abstract 
 
After the end of the Soviet Union, many post-communist countries have attempted to 
reform their bureaucratic structures with the twin-goal of reducing political interferences 
in personnel procedures while increasing their civil servants' professionalization. 
However, such reforms observed remarkably different results. According to the existing 
scholarship, two factors should account for such variation: historical legacies (type of 
administrations) and political competition during the transition period. In this article I 
first provide a new conceptualization of bureaucratic reforms that, in contrast to the 
previous works, better grasps the role of politics. Second, I argue that such variation is a 
product of two factors. On the one hand, the more political parties' organizational 
strength lies outside the boundaries of the state, the more the country is likely to 
professionalize and de-politicize their public administrations. On the other hand, ethnical 
cleavages impede the emergence of party mass mobilization external to the state. The 
more parties will use ethnical cleavages in their mobilization of power, the more they use 
the state for particularistic ends and the less they will push for bureaucratic 
reforms. In order to test my hypotheses I assess the three cycles of civil service reforms 
between Albania and Macedonia from 2000-2010, and develop an index of politicization 
and competence that shows the trade-off between professionalization and politicization 
of the state across the ministries in the countries. For this I rely on an expert survey 
dataset across seven ministries and across Western Balkans. 
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INTRODUCTION 

 
Building a ‘democratic state’ in the democratization period entailed a separation of power 
and authorities of state bureaucracies from fused party-state relation towards a 
professional and politically impartial civil service. This should have decreased the level of 
politicization and increase professionalism inside bureaucracies. 
Concretely, administrative reforms entailed two important components: the 
establishment of a formal-legal framework in personnel policy through adoption of civil 
service laws regulating the meritocratic procedures of recruitment, remuneration and the 
delegation of authority in personnel policies to state central management units. These 
reforms should have facilitated the transition process from fused party bureaucracy 
relations to differentiated political administrative relations. This process has been 
conceptualised in various strands of the literature as unidirectional, reflecting a change 
from higher levels of state politicization to de-politicised state personnel and 
professionalism1. However, the reality in post communist countries has been a different 
one. 

Post-communist countries have experienced different trajectories in their state 
transformation process. Hence, de-politicization and professionalization have not been 
positively correlated as expected, in order to produce the desired Weberian ideal-type 
outcomes2. Indeed, politicization as allocation of jobs in public administration based on 
party loyalty is persistent in the countries. However less is known on the motivations 
behind such phenomena in new democracies. Additionally, while there is no agreement 
in the literature on the degree of state politicization across countries3, it seems that a kind 
of persistent ‘functional politicization’4 occurring differently also across ministries in the 
post-communist state has been the case.  

 Historically, comparative politics as a discipline has been based on the 
Western European experience. This is particularly true with respect to the literature, on 
state-building, bureaucratization and formal theories of the state. 5  Based on this 
literature, the conditions for the establishment of a Weberian state hinged on the 
sequencing of the bureaucratization and democratization processes, in terms of the 
establishment of universal suffrage and electoral politics6. However, in new democracies, 
the state could not be assumed any longer as autonomous from the social and political 
forces in its society if one of the purposes of the democratization process was exactly to 
favor the independence of some of its agencies. Therefore, a new research agenda on the 
post-communist state building have done efforts in, first, conceptualising the state not 
anymore as a unitary actor with clear autonomous preferences from political forces, but 

                                                        
1 Goetz and Wollmann 2001 
2 Gajduschek 2007, Grindle 2013 
3 Meyer Sahling 2013 
4 Goetz and Wollman 2001 
5 The literature looking at the state-building process can be categorized along theoretical 
perspectives: macro analytical historical analysis, historical institutionalism, political sociology 
and political economy. This literature has a statist view of the conceptualization of the state, 
where the state acts as unitary benevolent actor. 
6 Shefter 1994 
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with multiple centres of authority-building7. Second, it has also specified the conditions 
and causal mechanisms in explaining the various state-building trajectories, by focusing 
mostly on domestic party politics explanations and legacies explanations.  

Another wave of countries and state-building processes, the so-called “difficult 
democratizers” of the Western Balkan region, pose limits to that literature. The countries 
in the region have outperformed the Eastern European countries in establishing in paper 
and laws their ‘leviathan state.’ However, the chronic disrespect of politicians and parties 
towards state-and European Union -sponsored laws and procedures has become their 
state malady, leading to high levels of “hidden politicization’8. Especially Albania and 
Macedonia offer two puzzling cases in light of the literature mentioned above and offer 
new testing ground to shed light on new causal mechanisms of state building. 

 These countries suffer from similar economic backwardness and low state 
capacity and they experience the same level of heightened external influence under the 
European Union accession process. However, in the democratic consolidation period 
Albania civil service reforms have led to higher levels of bureaucratic professionalization, 
measured through levels of hiring and firing based on party loyalty and levels of 
competence. Additionally, while politicization goes at the cost of professionalism in 
Macedonia, in Albania these two processes are positively associated. Given their 
different communist past, one would expect Macedonia to lie far ahead of Albania in 
bureaucratic professionalization. This is not the case. Also despite similar levels of 
weakly institutionalized party competition9, the two countries have still introduced and 
implemented reforms differently. Additionally, in this wave of state building, the 
European Union represented the precious glue that held the political, economic and 
ethnic dimensions of these countries in the post-communist transition together10. In 
contrast to previous enlargements, EU began to pay greater attention at the horizontal 
elements11 of public management within the state in the region.  

This article contributes in two directions. First it provides a new way how to 
conceptualize civil service reform outcomes, by integrating better the role of politics. 
Based on the literature in party politics, politicization is defined both as a mode for more  
control over policy making and as a mode for patronage rewards towards party loyalist. 
These two different modes have different implications for the level of 
professionalization that might complement or not political appointments. It does so by 
measuring not only the level of politicization, as hiring and firing based on political 
appointments, but also the level of competence within administration.  Second, it takes a 
critical stance to the literature on institutional legacies and political competition. The first 
one views bureaucratic professionalization as a function of the communist past and the 
second argument explains reforms success based on incumbent opposition relations. 
According to this view, bureaucratic professionalization is explained through the 
replacement threat deriving form a “credible and viable” opposition, that incentivises 
incumbents in the transition period to lock in bureaucratic professionalization. This 
article revises the following assumptions the literature relies on in new democracies: 

                                                        
7 Gryzmala-Busse and Lounge  
8 Meyer-Sahling 2006 
9 see also Grzymala-Busse 2004a,b, Storajova and Emerson 2009 
10 Orenstein, Bloom and Lindstrom 2008 
11 The horizontal elements of public management comprise all horizontal aspects of the state 
management, such as civil service management, auditing, public procurement and many more. 
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parties act with a long-time horizon perspective; party preference on patronage are 
exogenously shaped through cost and benefit calculation when out of power; and party 
demand for patronage is constant and does not vary among different parties’ 
organizations. Therefore, borrowing from the literature on institutional political 
development, this article claims that party preferences on party patronage are 
endogenously shaped through party organizational concerns, rather than through a 
“threat” of replacement. Consequently, patterns of bureaucratic professionalization are 
explained through different types of party origins and the character of cleavages in a 
society. Two causal mechanisms are developed. Specifically, countries are more likely to 
professionalize and de-politicize their public administrations the more political parties 
emerge outside the boundaries of the state. However, this mechanism works less, in 
more ethnically divided countries. In these cases the higher the ethnical cleavages, the 
more parties use increasingly ethnic cleavages to mobilize their organizational power and 
use the state for particularistic good provision to their ethnical communities.  

This article provides an empirical analysis in two ways: It first analysis the three 
cycles of civil service reform in Albania and Macedonia from 1997-2010. Additionally it 
relies on an expert survey conducted between October 2010 and March 2011 in the 
Western Balkans across seven ministries to demonstrate the various patterns the political 
hiring and firing that is associated with levels of competence. 

The article is subdivided in 6 sections. The first section introduces the debates on 
post-communist state building and describes the problems in the literature. The second 
section explains the theoretical framework. The third section outlines civil service 
reforms in Albania and Macedonia, based on an analysis of the recruitment and 
remuneration systems across three cycles of reform from 2000-2010. The fourth section 
outlines shortly a new way how to map bureaucratic professionalization along an index-
on politicization and competence across the Western Balkans and describes the results. 
The last sections provide some preliminary evidence on the theoretical predictions. 
 
1. DEBATES ON POST-COMMUNIST STATE-BUILDING 

 
This article focuses on two main approaches in explaining administrative transformations 
in the post-communist countries: historical institutionalism and the rational choice 
school of comparative politics. This section identifies the main causal mechanisms and 
highlights the problem in the literature. 

According to historical institutionalism, bureaucratic reforms are a function of 
legacies from the administrative past 12  or the sequencing of bureaucratization and 
democratization processes13. This literature explains variation in reform trajectories and 
outcomes according to how fused bureaucracies and parties were during the communist 
regime. 

The rational choice school of comparative politics has explained the state building 
process in the context of democratization by looking at the simultaneous of party and 
state development as parallel processes. This literature claims that bureaucratic reforms 
favor administrative autonomy when political parties compete for power in the transition 

                                                        
12 Meyer-Sahling 2009, Grindle 2012, Meyer-Sahling and Yesilkagit 2011 
13 Shefter (1994) argued that the ability of parties to pursue patronage-based strategies depended upon 
the relative timing of the democratization and bureaucratization of the state. 
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from communism to democracy 14 . According to Grzymala-Busse (2007), ‘state 
exploitation’15 is constrained by the ‘threat’ perceived from the incumbent government 
to be replaced by an alternative government 16 . This induces incumbents to lock-in 
voluntarily their preferences to build state institutions, while being in government. 
O’Dwyer also similarly accounts that ‘run-away-state-building’ is constrained not only by 
a strong and viable opposition – through the mechanisms of horizontal accountability – 
but also by the institutionalization of the party system17  through the mechanism of 
vertical accountability with voters.  
 
2.1 PROBLEMS IN THE DEBATES 

 
Although this academic literature has been used to shed light on the 

transformation of the state administration in the transitional period, following problems 
can be identified within it.  

First, the absence of bureaucratic professionalization before democratization does 
not exclude the possibility that new progressive coalitions acting as a “constituency for 
bureaucratic autonomy”18 can not emerge.    

Second, the effect political competition can have in restraining incumbents’ rent-
seeking power in order to establish state autonomy, seems to have controversial results 
in theoretical and empirical terms across democratizing countries. When parties compete 
for power, it seems that all parties (incumbents or in opposition) have the same demand 
for bureaucratic professionalization. However, studies show that parties in new 
democracies have different support bases and politicize differently within one state based 
on individual party’s organizational concerns and also politicize the state differently 
across state policy sectors within one civil service system. 

Third, parties’ preferences seem to have a long-term time-horizons orientation. 
We know that parties in post-communist settings have shorter time-horizons than in 
democratically consolidated ones, due to weaker institutionalization of party 
organization19. Consequently party demand on meritocratic civil service reforms is less 
based on the long-term ex-post costs calculations when parties are out of power, than on 
a cost-benefit calculus of patronage when in power. Parties will have an incentive to 
change the system of recruitment and promotion only when the costs for a patronized 
state, which they cannot govern anymore, are higher than the benefit of the patronage 

                                                        
14 O’Dwyer 2006, Ganev 2007, Gryzmala-Busse 2007 
15  State exploitation is defined as ‘the direct extraction of state resources and the building of new 
channels for such extraction’. She focuses on three dimensions, which are not constitutive elements of 
the state, but arenas used from parties for its survival such as delaying the formal state institutions of 
oversight and monitoring, discretionary expansion of state administration employment and appropriation 
of privatization profits and unregulated subsidies based on lax party financing rules. (Grzymala-Busse 
2007, 2). The understanding of state exploitation is broader  
16 ‘Robust competition’ occurs when “the opposition is clearly identifiable, plausible as a governing 
alternative, and vociferously critical, constantly monitoring and censoring government action” 
(Grzymala-Busse 2007, 11). Grzymala –Busse conceptualized competition not only along electoral 
outcomes, but also the ability of the opposition to monitor incumbents’ actions when in government. 
17 According to O’Dwyer (2006) a robust institutionalized competition is defined as no party has to be 
dominant, elections should present voters the choice aiming a manageable number of parties with 
familiar coalition building preferences. 
18 Slater 2008  
19 Popova 2011 
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system when they are of power.  
Fourth, both Grzymala-Busse’s and O’Dwyer’s claims about party 

competitiveness neglect the variation of societal demand for bureaucratic autonomy20. 
Looking at the type of societal cleavages, the prevalence of societal conflicts matter in 
how parties act when in government. The literature accounts for political patronage in 
being motivated either from party political concern- exchange of public jobs for more 
votes- or for higher policy controls. The literature reflects less on cases where patronage 
serves not only party, but also polity concerns, such as increasing ethnic 
representativeness.  

Elster et al. argue that certain cleavages21, such as categorical ones, divide the 
society in ideological or ethnic terms. These cleavages have an unfavorable role in the 
process of institutional consolidation, much more than socio-economic discrepancies, 
for two reasons. First, they further particularistic group demands over the common good 
due to an identity-based orientation. Second, the parties representing those groups see 
each other as mutually ‘threatening’ 22  opponents, making consensus hard to achieve 
voluntarily. Under such conditions, it is much more difficult for new parties to emerge as 
mass mobilizers under the rules of political competition and also act as a ‘constituency 
for bureaucratic autonomy’ appealing to universal benefits, cross-cutting issues beyond 
the ethnic or ideological dimension of conflict. Rather polarized political and societal 
camps develop, where the state resources are exploited under competitive rules, each 
time for the party government in power23, and consensus is mostly reached through 
party patronage24 within administration. 

Finally, in all the aforementioned literature external influence explanations are not 
linked to domestic conditions in obstructing or facilitating EU-sponsored civil service 
reforms. The European Union has upgraded its institution-building approach in civil 
service reforms due to many civil service reform reversals in already integrated 
countries 25  and due to the recognition of extreme state weakness in the region. 
Therefore, the credibility of conditionality on civil service reform is expected to be 
higher than in previous enlargement rounds. However, European Union offers to all 
candidate and potential candidate countries the same incentives and resources in the 
accession process in order to progress in reform. Although, EU mattered for formal rule 
adoption, the two countries analyzed here, still performed differently in the 

                                                        
20 From the sociology of markets based on Weber (1981), we know that supply side of political patronage 
should be linked with the demand side. So one needs to see where these two sides meet. Shefter makes 
some very important point to the supply side arguments of patronage from a party mobilization strategy 
perspective. 
21 The various types of predominant social conflicts, which matter in societies (Hirschman 1995), are 
categorized across ‘distributional’ (interest based conflicts such as socio-economic discrepancies) and 
‘categorical’ conflicts (ethnic identity and political ideological-identity based such as between communist 
and anti-communist camps). The categorical cleavages are categorized as of two types: an identity based 
and a political-ideological based cleavage. The identity-based conflict divides the population according to 
the identity of member of the titular nation and religious, linguistic and ethnic majorities of various kinds. 
The political ideological kind divides the population into those who have been loyal or acquiescent under 
the old regime and those who identity them selves as its opponents and victims (Elster et al 1998, p. 249). 
22 Elster et al (1998) 
23 Hislope 2008 
24 In the party politics literature this concept is understood as the public employment of party loyals in 
the public administration (Kopecky and Mair 2013) 
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implementation of such rules in the last ten years. This was not due to differentiated 
approach Albania got from Macedonia.  Additionally, according to the “East 
Europeanization”26 school, however, countries closer to EU, should face lowers costs of 
reforms and higher incentives to comply with EU rules. However, this was not the case 
as Macedonia demonstrates. Therefore, this article returns to domestic explanations in 
articulating party preferences on such reforms, as the main architects of the state 
building project and also the main allies in the European project of state-building. 
 
 
2. ALTERNATIVE ANSWER 

 
Political administrative relations are captured through civil service management 

systems. These are changing the rules of recruitment, employment, and remuneration 
between politicians and bureaucrats 27  from party-loyalty criteria towards meritocratic 
rules of recruitment and remuneration28. The change of procedures has consequences 
for the whole bureaucratic and political relations within the state bureaucracies, as it 
causes a change in the definitional role of a civil servant, from being loyal to a ruler’s 
interests, towards an official loyalty to the public work of the state, altering bureaucrats’ 
expectations towards their duties in office and also the consequences of bureaucratic 
behavior towards party interference in their functions29.  

The outcomes of the dependent variable are therefore to be understood as a 
continuous variable varying along two extremes: reform success understood as 
bureaucratic professionalization, and operationalized as the prevalence of meritocratic 
recruitment and remuneration based on pre-defined salary system. More concretely 
officials are hired through examination procedures that select the most competent 
candidates, who are paid according to rules rewarding their professional qualification 
rather than political loyalty. 
Reform failure is defined as bureaucratic fusion with politics with the combined 
consequence of party based–rules in recruitment and arbitrary remuneration of civil 
servants. People are hired and paid according to party loyalty rather than professional 
criteria. The assessment analyses in recruitment and remuneration domain following 
aspects: (i) the formal procedures of recruitment and remuneration, and their 
implementation in secondary legislation; (ii) effectiveness of civil service management 
agencies in implementing procedures; (iii) implementation of such procedures in 
practice. This conceptualization is relevant for the assessment and qualitative analysis of 
the cycles in civil service reforms in section 3.  

                                                        
26 Sedelmeier and Schimmelfenning 2005, Dimitrova 2005 
27 These two policy domains, recruitment and remuneration, are regarded in the literature as the one 
where the discretionary power of politicians is most obvious (Meyer- Sahling 2002) 
28 Currently, no data are available regarding the extent of politically motivated recruitments across levels 
of civil servants hierarchy and across countries. Therefore, the focus here is on the procedures as 
documented in civil service laws and secondary legislation and their implementation. However a better 
assesment on the implementation of procedures in practice needs to be better understood through in 
depth interviews in the field. In Albania 15 interviews were conducted with experts on the field, civil 
servants and also politicians. The assesment of the implementation of the law in Macedonia is based on 
secondary literature. 
29 Silberman 1993, Grindle 2012 



 8 

This article claims that bureaucratic professionalization is a function of party type 
and ethnic cleavages. It relies on the literature on Shefter theory of party “critical 
experience” and ethnic cleavages. The interaction of these two factors explains reform 
success or failure.  

Summarizing some of the critique of the literature, this article then proposes the 
following conditions that need to be better theoretically integrated: parties are willing to 
self-restrain power, if they have already strong organizations and a long-term time 
horizon allowing them to run short-term costs of reform. However, the existence of this 
kind of party strength in post-communist settings is questionable. It might therefore be 
more fruitful to focus on conditions that explain party strength by looking at parties’ 
cost-benefit calculation of patronage strategies. Secondly, because parties do not have all 
the same demand on state politicization, this therefore varies across parties within a 
system, as well as across policy sectors. Third, the makeup of the electorate, such as 
ethnic divisions in society, also affects the political strategies of parties. Fourth, 
international influence and IGOs impact on those reforms should be better integrated in 
explaining bureaucratic professionalization in the Western Balkans. 

Therefore, this article tentatively explores Shefter’s theory on party origins and 
mobilization in order to explain incumbents’ cost and benefits for reform. Shefter claims 
that the variation in different types of mobilization of votes is an event that forms the 
character of a given party and determines its subsequent strategies how this party will 
rule and use the state while being in government. Shefter uses a cost-benefit calculation 
in order to explain parties’ strategies in relation to the state, by treating parties’ 
preferences as endogenously shaped form organizational concerns30.  

Shefter distinguishes among two types of parties: internally and externally 
mobilized parties. According to the author, externally mobilized parties are parties that 
do not occupy positions in power in the prevailing regime and have used mass 
mobilization strategies for strengthening their position in the political system. Those 
parties tend also to be the ‘progressive coalition’ for protecting bureaucratic autonomy, 
when elected and represented in government. Internally mobilized parties, meanwhile, 
emerge with the state and tend to use party patronage and the state as a mobilization 
strategy to strengthen their own organizations. 

 I have only two points of critique of Shefter’s theory. Shefter claims that support 
base and societal demand for reforms do not matter and basically it is only the party who 
shapes demand for bureaucratic autonomy or patronage. Other literature31 shows that 
the linkage strategy with voters matters, so that externally mobilized parties can still 
patronize the state. This happens in deeply ethnically divided societies where political 
competition along ethnic cleavages does not encourage the emergence of mass-
mobilizing parties, as voters identify only with a certain community. It is therefore cost-
free for parties to use such divisions. In such contexts societal cleavages determine party 
mobilization strategies, and therefore, their subsequent low demand for bureaucratic 
professionalization. In countries where ethnic salience is important for voters, the party 
mobilization along those cleavages also has a ‘party-forming character’, which legitimizes 

                                                        
30 Parties will always invest in patronage as long as the costs of using state administration for party 
purposes are lower than its benefit. They will avoid patronage, as long as the losses by using state 
resources for patronage are higher than the benefit for using it. The cost and benefit analysis is 
determined from the mobilization inside/outside the state. 
31 Kitschelt and Wilkinson 2007 
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their survival based on those ethnic lines and determines their subsequent strategies for 
the medium to long-term. I claim that the onus lies on parties to decide whether to use 
more cross-cutting cleavages or rather ethnic divisions as their mobilization strategy. 

 
Based on those accounts, I would derive the following two different causal mechanisms: 
 

Hypothesis 1.1 and 1.2: non-ethnic cleavages or ethnic cleavages and  party mobilization inside or 
outside the state 
 
H1.1: The more parties mobilize organizational survival on ethnic cleavages inside the 
state by using patronage, the lower the demand for bureaucratic autonomy. 
 
H1.2 The more parties mobilize organizational survival on ethnic cleavages and outside 
the state, the less they will demand bureaucratic autonomy. 
 
Hypothesis 2.1 and 2.2: inside or outside the state based on Shefter’s theory of ‘party origins’: 
H2.1: The less the mobilization on ethnic cleavages, and the more on other cross-cutting 
cleavages inside the state, the higher the demand for bureaucratic autonomy. 
H2.2 The more external a party is mobilized to the state, the higher the demand for 
bureaucratic professionalism. 

 
Table 1: Expected Outcomes and explanations on party mobilization and societal cleavages 
 

 Internal parties 
 

External parties 

Cross-cutting cleavages DV2: Bureaucratic fusion 
with politics in civil 
service  

DV3: Bureaucratic 
professionalization 

Ethnic cleavages (non-
distributional cleavages) 

DV1: Bureaucratic fusion 
with politics in civil 
service 

DV1: Bureaucratic fusion 
with politics in civil 
service 

 
 
3. POLITICAL ADMINISTRATIVE RELATIONS IN ALBANIA AND MACEDONIA  

 
This section highlights first the general political-administrative relations in Albania and 
Macedonia by tracing their democratization path along Polity IV indicators on regime 
type. Then it will analyze the three cycles of reform from 2000-2010 in Albania and 
Macedonia before progressing in the next section to the analysis of data on an index of 
politicization and competence. 

The two countries had different communist regimes and different paths of state 
building from the end of Cold War until 1990. The starting point of transition32 looked 
very different for the two countries.33 The transition period from 1990s until 2010 can be 

                                                        
32 see figure1 in Appendix A 
33 The countries’ political regimes are categorized in three different types: anocracies taking values from 
+5 to -5; autocracies ranging from -5 to -10 and democracies, covering the scores form +5 to +10. 
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subdivided in two periods of democratization and institutional reforms. In the first years 
of the transition, from 1990 until 2000, Albania saw a slow or even no progress towards 
democratic consolidation, experiencing in 1997 also a total collapse of the state, while 
Macedonia performed better and had the most peaceful transition process in the 
Balkans.34 This first period was interrupted by the ethnic conflict in 2001. The broad 
transition problems have been reflected in the countries’ transformation of political-
administrative relations only in the first period of reform from 1990-2000. Indeed 
Albania had higher levels of bureaucratic fusion with civil service than Macedonia before 
2000. These relations changed in this second period (2000-2010) of democratization and 
institutional reforms. 

This period started in 2000 and was accompanied by a wave of intensive 
institutional reforms and greater democratization efforts in order to align to various 
requirements of Internal Organizations such as European Union, World Bank and 
International Monetary Fund. It is in this period, where Albania has done efforts towards 
democratic consolidation by leaving behind the authoritarian driven regime. The turning 
points were in 2001 and 2005 as shown in figure 1 in Appendix A. Also Macedonia saw 
an improvement in the levels of democratic consolidation in 2001. It has been stagnating 
since then and from 2006 onward it has experienced various anti-democratic trends. 

However, it was in this second period of democratic consolidation (2000-2010) 
that the countries embarked on reforms of political administrative relations 35  by 
introducing civil service reforms. Albania has been performing better than Macedonia in 
insulating its bureaucracy from politics, despite unfavorable conditions owing to its 
communist past. 
 
 
3.1 Cycles of civil service reforms in Albania and Macedonia 1997-2010 
 
This section analyzes the civil service reforms within the greater picture of political-
administrative relations in the period from 2000-201036. The assessment of such reforms 
follows the conceptualization of reforms defined in section 2. It is based on the formal 
rule adoption as well as their implementation in practice by analyzing the remuneration 
and recruitments processes: (i) the formal procedures of recruitment and remuneration, 
(ii) effectiveness of civil service management agencies in implementing procedures; (iii) 
implementation of such procedures in practice.  

The Macedonian and Albanian civil service reforms were launched in 1999 and 
2000. I distinguish between three periods in the reform cycle: the launching of reform 
from 1997-2002, the immediate phase after reform from 2002 to 2006 and the second 
phase of reform, from 2006 to 2010. The variation lies mainly across time and the degree 
of bureaucratic professionalization in the two countries. The results show that within the 

                                                        
34 Bunce 1999 
35 See Appendix A, Figure 2  
36 Civil service reforms are based on a legal analysis of laws and their implementation based on release of 
secondary legislation, primary sources, such as government decrees, government documents, and 
strategies; as well as secondary sources, like various report from the OECD- SIGMA, domestic think-
tanks on the implementation of civil service laws from 2000-2010. Additionally, a three-week field work 
in Albania led to various interviews with civil servants and representatives of the Albanian civil service 
central management Unit. 
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countries, reforms were more successful during the first phase in both countries, 
followed by slow progress in administering the law or adopting better legal frameworks, 
and also enforcing bureaucratic professionalization. Secondly, politicians have managed 
to maintain procedures that guarantee more bureaucratic competence in Albania than 
Macedonia across time. The research question is why do we observe a divergence of civil 
service reforms across time, even though the party system has become more competitive 
in both countries? Why has Macedonia deteriorated in enforcing bureaucratic 
professionalization in comparison to Albania? Before answering this question, I will 
highlight the variation across time and countries. 

 
Launch of reform: 2000-2002 

Macedonia embarked on civil service reforms in 2000 under the center-right nationalistic 
government led by VMRO-DPMNE (Internal Macedonian Revolutionary Organization–
Democratic Party for Macedonian National Unity) and the Albanian Democratic party, 
PDSH, one year before the ethnic civil war. In this first phase they amended four times 
the newly adopted law and issued various secondary legislations. 

The recruitment procedures laid down the rules of selection and entrance in the 
civil service characterized by an open competition procedure for all job categories. The 
selection of candidates remained though politically constrained 37 . Remuneration was 
based on a position-based-salary system that rewards qualification based on education, 
working experience and seniority. However, the salary classification schemes across job 
categories were not unified. The civil service management authority (CSA) had little 
capacity to enforce its authority horizontally and its organizational capacities remained 
weak38. 

The coalition maintained its stability in government even during and also one year 
after the civil war. Under heightened external pressure from European Union and other 
organizations, the Ohrid Framework Agreement was then established which required an 
adaptation of legislation in the constitution and in the civil service laws (CSL). 

 
Re-Launch of Reform: 2002-2006 

The next government, composed of the center left- party, such as the SDSM (Social 
Democratic Union) and the Democratic Union for Integration (BDI) resumed the 
implementation of reforms based on the Ohrid Framework Agreement (OFA) and the 
further adoption of secondary legislation. In this period, the CSL was again amended 
more than four times. These amendments entailed the broadening of the scope of the 
civil service to the sub-national level and the integration of the OFA principle of just and 
equitable representation of ethnic minorities. The new legislation adopted in 2004 39 
stipulated that the recruitment systems should be based on an open competition only for 
the non-positive discriminated groups. Formally, the procedure suggested 
competitiveness and merit in the recruitment of the lesser-represented community 
groups, by requiring the successful conduct of a training exam (based on points). 
Practically however, the ‘passive representation’ has been highly successful in numerical 

                                                        
37 The central management institutions proposed only the three best candidates and the decisions on the 
best candidate remained a political one, irrespective of which job category. 
38 The average budget allocation of the CSA amounted to 450.000 Euro, where 70% of its budget was 
used only for paying personnel salaries. 
39 Official Gazette of the Republic of Macedonia No.40/04 
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terms40 , but challenges remained in the credibility of meritocratic recruitment systems 
due to two reasons. First, the legal system already left some loopholes for a ‘spoil-system’ 
by not requiring the passage of an exam for the minority groups. Secondly, the CSA, 
remaining weakly staffed, could not effectively always organize the trainings needed for 
the minority groups, even if it was supported from European Union funded projects.  

The remuneration system and allowances for civil servants entered only partially 
into force in April 2004. The salaries have improved slightly more in comparison to the 
private sector by becoming more competitive. However, the difference in wages across 
public administration and the high wages of staff not covered by the CSL, obstructs staff 
mobility and modernization of the public administration and results in uneven quality 
and higher turnover. 

 
Second period of reform: 2006-2010 

In the this last phase of reform the new government, led by a coalition formed from the 
center-right party, VMRO-DPMNE and the Albanian party, DUI (Democratic Union 
for Integration) has actually slightly undermined previous government efforts towards 
increasing bureaucratic competence. They have adopted new selection procedures by 
excluding the State General Secretary from the open competition procedures and 
increasing partisan influence. Secondly, while transferring the responsibility of the 
recruitment of minority groups from the CSA to the Secretariat for the Implementation 
of the Ohrid Framework Agreement (SIOFA), they have also dropped the few merit 
characteristics for the previous recruitment procedures, like the training of potential 
entrants and the passage of the training exam before entering the civil service system. 
Moreover, the SIOFA recruitment plans entailed minority quotas fixed on an annual 
basis, which remain poorly coordinated with ministerial needs. At the practical level, it 
has been claimed that shifting the minority recruitment responsibility to SIOFA, 
provides even more additional room for political influence, given the existence of parties 
representing such minorities. Finally the implementation of merit-based open 
competition has been subverted substantially through the appointment of temporary 
staff. The government adopted a regulation in 2006 allowing private personnel agencies 
to ‘lease’ their staff to state institutions41.  

In terms of remuneration, the government has adopted many amendments in 
better unifying the salary system. However, the existence of temporary contracts allows 
for differences among the various groups covered from different legislation within the 
public administration. The salaries level has increased substantially in comparison to the 
private sector. 

Albania embarked on reforms slightly before Macedonia, but likewise in three 
distinguishable periods: 
 

Launch of reform: 1996-1999 
The civil service reform in Albania entered the government agenda for the first 

time in 1995-1996 with the approval of the first civil service law. However, the law was 

                                                        
40 It contributed to an increase by 6,62% of the Albanian community in the period of 2004-2006. 
41 This undermines the procedure of open competition because many employees, being already insiders 
are reintegrated through formal examinations, without passing the open competition procedures. CSA 
organizational capacities have remained weak in counteracting to this process, as appointments based on 
temporary contracts are beyond the responsibility of the CSA. 
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never implemented nor translated into secondary legislation and its central management 
institutions never became functional. In 1997, Albania was the first country in the region 
to introduce the Strategy for State institutions and Public Administration Reform, which 
was totally funded by donors. After the turmoil of the 1997 political and economic crisis 
and before the introduction of the civil service law, the socialist party in its first years in 
government dismissed 15% of public employees in favor of party loyalists42. 

 
First period of reform: 2000-2005 

With a new Prime Minister in office, the institutional and civil service reforms 
regained the government’s attention, now led by the successor of the Communist Party 
‘Socialist party’, and a new civil service act was adopted. The new law was prepared with 
the assistance of OECD-SIGMA, the World Bank and the OSCE. Subsequently, in the 
period 1999-2002 a new legislation was completed through detailed secondary 
regulations; the Department of Public Administration (DoPA), the central policy and 
management unit, reporting to the Prime Minister’s Office was strengthened and a Civil 
Service Commission-reporting to the Parliament-was established to deal with the 
functions of appeal resolution and the supervision of compliance with the civil service 
legislation. The recruitment process was based on open competition procedures. The 
newly implemented remuneration system unified salary schemes across job categories 
and was based on education, training and seniority supplements. The performance 
criteria remained unlinked to the salary system, which is unique to Albania in comparison 
to other countries. The salary system became more competitive, for all levels in the 
hierarchy. In practice, open competition procedures were implemented, substantially 
diminishing any political consideration in recruitments. Although there were six cabinets 
in this five-year period, and the Socialist Party had many internal disputes, it undertook 
many efforts to coordinate donor-aid and introduce reforms. A close collaboration 
between the Prime Minister’s office, central management institutions and the World 
Bank in this period managed to overcome many would-be ministerial vetoes, whose aim 
was to increase political considerations in appointments. 

 
Second period of reform: 2005-2010 

In 2005, the Democratic Party replaced the Socialist Party in government, beginning a 
reversal of many of the previous government’s efforts to build a constituency of civil 
servants. It has used loops left in the law in order to increase its political influence in 
appointments. Such loops included the lack of a ban on temporary contracts, and the 
ability to fire civil servants by restructuring of ministerial institutions43. Secondly, the 
appointment of personnel parallel to the formal procedures, and based on temporary 
contracts, has undermined the effectiveness of formal recruitment. The declining 
number of candidates’ applications per open position 44  has led to a failure of their 
successful finalization and lack of competitiveness45 in the examination procedures. 

                                                        
42 Freedom House, Country Report: Albania 1998, available at <http://www.freedomhouse. 
org/template.cfm?page=47&nit=389&year=2006>, accessed 28 September 2013. 
43 See also Appendix A, for more information on how temporary contracts have evolved over time and 
how they had an effect in undermining the formal recruitment system.  
44 The temporary contracts also had an effect on the attractiveness of civil service careers, lowering the 
number of candidates appearing in the selection process: from 2000-2006, the number of temporary 
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From 2005 to 2007, the reform of the remuneration system failed to develop to a 
more performance-based system though it still progressed somewhat towards unifying 
the structure and level of wages across the civil service 46 . However, when the 
Democratic Party and the Socialist Movement for Integration (LSI) formed a new 
government in 2009, it put wage reform back on the government agenda. In practice, the 
salary levels increased yearly by 3% for various job categorizations from 2005 on, while 
salaries for similar position across ministries became more unified. Additionally, the 
increase of salary levels made these positions more competitive with careers in the 
private sector, but more for the middle and low-level salaries than for the higher levels. 
In 2009, many legislative reforms proposed by the Democratic Party and aimed at 
increasing partisan influence in the civil service were blocked by the LSI, whose leader  
in 1999 had been the first Prime Minister to start civil service reform. However, the 
Democratic Party has still managed to increase partisan influence in the management of 
civil service by evading recruitment procedures, shifting the DoPA responsibility away 
from the Prime Minister’s Office to the Ministry of Interior, and undermining the Civil 
Service Commission’s autonomous legal structure. Below I have included a summary of 
the reform process and the variations in establishing bureaucratic professionalization 
between Macedonia and Albania. 

 
Figure 1: Civil service reforms in Albania and Macedonia 
 

                                                                                                                                                                           
contract has moved from 38 to 55, after 2005, peaking at 161 and more, reducing the number of 
candidates applying to formal positions to 5  and even lower. See also table 1, Appendix A 
45  This has led to a decrease in the rate of the number of successful finalization of recruitment 
procedures to public calls, when public calls have remained the same (from 334 in 2002, to 400 in 2007). 
For example the public calls were always something like 20% of the number of civil servants , while from 
2000-2005 the number of recruitments has been increasing from 53 to 277 per year, though in 2005 -
2006 it dropped by 140. 
46 According to a recent study, the wage reform developed during 2005 – 2007 aimed at the creation of a 
unified system of wages and bonuses in the public administration and the regulation of the wages, 
bonuses and structures for independent institutions. 

 Launch of reform: 1998-2000 First period of reform 
: 2000-2005 

Second period of reform: 
2005-2010 

 Recruitment Remuneration Recruitment Remuneration Recruitment Remuneration 

Albania No 
competition, 
Politically 
constrained 
selections, 
usage of 
labor code  

Salaries varied 
by positions  

Open 
competition, 
substantially 
politically 
constrained 
(evasion 
through 
temporary 
contracts and 
restructuring) 

Collective 
bargaining, 
Fixed wage 
system 
according to 
job position, 
seniority, 
qualification, 
salaries 
competitive 
to the private 
sector, even 
for high level 
positions 

Open 
competition, 
(temporary 
contracts), 
moderately 
politically 
constrained 

Collective 
bargaining, 
Fixed wage 
system 
according to 
job position, 
seniority, 
qualification, 
salaries have 
been 
competitive 
to the private 
sector for 
high and 
medium level 
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 Launch of reform: 2000-2002 After reform: 2002-2006 

 
Second period of reform: 
 2006-2010 

 Recruitment Remuneration Recruitment Remuneration Recruitment Remuneration 

Macedonia No 
competition, 
No Politically 
constrained 
selection, 
Usage of 
labor code 
for 
recruitment 
process 

Salaries 
varied by 
position and 
not 
competitive 
to the 
private 
sector 

Open 
Competition, 
moderately 
politically 
constrained, 
but ethic 
minorities 
positively 
discriminated 
and in 
competition 
within the 
group 

Collective 
bargaining, 
Performance –
based salaries, 
ineffective 
central 
management 
institutions 

Open 
competition, 
politically constrained 
(secretary general 
exempted), 
temporary 
contracts and 
increase in 
political 
interferences 

Collective 
bargaining, 
Performance 
based salaries, 
ineffective 
central 
management 
institutions 

 
Where does this variation come from? Why has Albania, despite unfavorable 
bureaucratic legacies from the communist past, outperformed Macedonia in bureaucratic 
professionalization? The next section complements the above analysis by measuring civil 
service reform outcomes along two indexes, namely politicization and competence along 
ministries and countries in the Western Balkans. 
 
4.  CIVIL SERVICE POLITICIZATION AND COMPETENCE  

 
Based on the qualitative analysis demonstrated above, there are two main problems when 
trying to detect the success or failure of civil service reform. First, civil service laws and 
procedures have not managed to constrain political influence in personnel appointment 
and remuneration uniformly. Although boundaries between politics and administrative 
posts might be fixed and procedures established, those boundaries are not respected in 
practice. Therefore, complementing this analysis with assessments in the degree of 
politicization at the practice level is helpful in understanding the variation 47 . As 
politicization can look different across countries, as well as ministries, it is hard to 
identify standards for comparable indicators across countries. However, scholars48 have 
established some valid and reliable measures for detecting politicization, such as depth of 
political appointments, turnover, political contacts within administration etc.  

Secondly, the process of change in political administrative relations is not 
unidirectional, leading from one ideal type of politicized and incompetent bureaucracies 
towards de-politicized and competent ones. Politicization and professionalization can co-
exist49 and the two are not always negatively correlated. The literature on comparative 
politics 50  and presidential appointments recognizes that politicians face a trade-off 
between party loyalty and professional criteria when using their discretionary power to 
hire or fire officials. Additionally, the literature on party politics confirms this by 
developing the motivations behind state politicization. Its claim is that politicians use 

                                                        
47 Politicization is defined in this article as the hiring and firing based on political criteria. 
48 Lewis 2011, Verheijen 2001, Meyer Sahling 2013 
49 Grindle 2012 
50 Lewis 2011 
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politicization based on two modes for different goals. They can use politicization as a 
mode to control bureaucracies for policy-making purposes or for rewarding their 
supporters by distributing jobs in the civil service. This implies that politicization can 
therefore go along with higher levels of competence when used as a control for reaching 
certain policy ends, as politicians need both party loyalty and professional competence. 
In the other case, when politicization is used as a vehicle of party patronage by 
exchanging jobs in administration for party support, then competence can, but need not 
go along with politicization. 

Thus in this section I conceptualize bureaucratic professionalization according to 
the principles of political neutrality and competence as the minimal institutional 
requirements for a Weberian-ideal type bureaucracy51. These principles are reflected in 
two dimensions: the level of political appointments based on party loyalty and the level 
of competence within one administration.   

Politicization is understood in this article as hiring and firing based on political 
criteria, which can vary from low to high. This conceptualization of politicization relies 
on the work of Meyer–Sahling and Veen (2013) and draws on expert survey data that the 
author collected in the Western Balkans52. Politicization has two subcomponents: range 
and intensity of political hiring and firing53. The composite indicator on politicization 
therefore draws on four sub-components: (i) depth of political appointments; (ii) the 
turnover among senior officials after last elections, (ii) previous career backgrounds in 
politics, as party functionary or elected representative; (iv) the importance of political 
contacts including party membership for career progression.  In order to have a reliable 
and valid indicator on politicization, experts were asked to give opinions based along 
these empirical phenomena, which hint at politically motivated appointments at the top-
civil servant levels. Questions had to be answered separately for all top civil servant 
levels in the ministerial hierarchy, across seven ministries and Western Balkan 
countries54.  

The competence dimension is linked to aspects of qualification and bureaucratic 
expertise. Competence is defined here as the proportion of officials who are appointed 
also on professional criteria. Because it is exceedingly difficult to develop well-developed 
indicators of technical expertise, experts in this survey were asked simple questions about 
education. As a result the composite index on competence draws on two sub-indicators: 
(i) the proportion of people who have a university degree and (ii) proportion of people 
who speak English. 

Across the two indexes, each subcategory is weighted equally, giving them a 
maximum score of 5 points. A country could thus receive a maximum of 25 points; these 
scores were standardized to 100. The same procedure was repeated for the index on 
competence. The results and indicators together with the description of outcomes are 
presented in Table 2 and Table 2. 

There are four possible outcomes along these two dimensions, from the ideal-
type 1, where bureaucrats’ careers are de-politicized and professional, to the other 
extreme represented in type 4, with high politicization and low levels of professionalism. 

                                                        
51 Meyer Sahling 2006, Neshkova 2012 
52 More information on the expert survey and the data gathered in Appendix B 
53 The questions and the coding, as well as the way how the index was built are shown in Appendix B , 
section 2 and 3. 
54 See Appendix B, Table 1 
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Where in section two bureaucratic professionalization was a continuous variable between 
these two ideal types, this conceptualization complements the level of politicization with 
the degree of competence which opens up two other possible outcomes: high 
politicization and high competence (type 2) and no politicization and low competence 
(type 3). The four types of outcomes are explained in Figure 2.  

 
 

Figure 2: Bureaucratic professionalization 
 

 1.Weberianess ideal-type 2. Middle Weberiannes-type 
 High 

Competence 
Low politicization High-

Competence 
 High –medium politicization 

  Low range Low intensity  Medium 
Range 

Medium 
intensity 

Indicators University 
degree : 
>90%   
English skills:  
30-69% 
 

Depth of 
appointment:  
 
No political 
appointments 

Turnover >10% 
Pol. contacts  
30-49% 
Party experience: 
10-30% 

University degree 
:>90%   
English skills:  
30-69% 
 
 

Depth of 
app: 
Grey area 

Turnover 30-49% 
Pol contacts: 30-
49% 
Party experience: 
30-49% 

3. Mediocracy- type  4. Low Weberianess- type 
 Low 

Competence  
Medium-low politicization Low 

Competence  
High-politicization 

 
  Medium to 

low Range  
Low Intensity  High Range High Intensity 

Indicators
/scores 

University 
degree :>90%   
English skills:  
10-49% 
 

Depth of 
appointment: 
Grey- area 

Turnover >10% 
Pol. contacts  
>10% 
Party experience: 
>10% 

University degree 
:>90%   
English skills:  
10-49% 
 

Depth of 
app: 
Political 
Political 

Turnover 30-49% 
Pol contacts: 50-
69% 
Party experience: 
50-69% 

 
Table 1 on the index of politicization demonstrates that Macedonia is the most 
problematic case, with highest scores, confirming the results of the analysis in section 
two. These results are also confirmed across ministries in Macedonia, which have the 
highest levels in politicization in comparison to other countries55. The worst performing 
countries are Albania and Kosovo, followed by Croatia. The best cases in low levels of 
politicization are Serbia and Montenegro. Bosnia and Herzegovina is a special case, 
scoring low on all indicators of the ‘intensity’ of politicization, but high scores on depth 
of political appointments56 . It is interesting that across countries, politicization goes 
together with high scores on the depth of political appointment and importance of 
political contacts for career progression. Across countries politicization goes along with 
different empirical phenomena. The better performing countries, like Serbia and 
Montenegro, observe lower levels of intensity of politicization such as turnover rates or 
officials with party experience than worse performing cases like Albania and Macedonia. 

                                                        
55 see Appendix B, section 4, Figure 1 
56 This might be the case because the country cannot change cabinets as easily as in other countries, due 
to its constitutional provisions based on the Dayton Agreement. The functionality of the state is still 
under the supervision of the Official High Representative, where changes in government are in these 
countries difficult to manage.  
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The variation is also substantial among different ministries in the countries, where the 
best performing sectors are European Integration and Finance and the worst are 
Economy and Health57. 
 
Table 1: Scores on the index of politicization across countries in 2010 
 

Composite index of politicization across countries 
    

 
Albania Croatia Kosovo FYROM Montenegro Serbia BiH 

Depth of political 
appointmentsa 13.4 12.7 13.1 16.0 9.1 8.8 16.5 

Turnoverb 10.8 8.1 10.7 11.4 5.0 4.2 2.2 

Party experiencec 9.6 8.5 8.8 13.9 10.0 4.0 7.1 

Political contactsc 10.0 10.0 11.2 15.7 9.6 10.3 7.8 

Total 43.9 39.4 43.8 56.9 33.7 27.3 33.6 
a Non political =0, grey area=2.5, political=5 
b Less than 10%=0, 10-29%=1, 30-49%=2, 50-69%=3, 70-89%=4 or more =5. A country with the four 
indicators scaled to a maximum score of 5 could receive a maximum score of 25, which was standardized 
at 100. 
 

  
Depth of 
appointmentsa Turnoverb 

Experience 
in politicsb 

Political 
contactsb 

Overall 
Score 

Albania grey area 30-49% 30-49% 30-49% 43.9 

Croatia grey area 30-49% 30-49% 30-49% 39.4 

Kosovo political 30-49% 30-49% 30-49% 43.8 

Macedonia political 30-49% 50-69% 50-69% 56.9 

Montenegro non-political <10% 30-49% 30-49% 33.7 

Serbia non-political <10% <10% 30-49% 27.3 

BiH political <10% <10% <10% 33.6 

 
 
Table 2: Scores on index of competence across countries in 2010 
 

 
Composite index on competence ac 

      Albania Croatia Kosovo Macedonia Montenegro Serbia BiH 

Univ. degreea 100.00 97.14 92.50 94.29 100.00 100.00 98.33 

English skillsa 68.57 48.57 32.50 45.71 44.00 44.00 42.22 

Total 84.29 72.86 62.50 70.00 72.00 72.00 70.28 

Rank 1 2 7 6 3 3 5 
a Less than 10%=0, 10-29%=1, 30-49%=2, 50-69%=3, 70-89%=4 or more =5. A country with the four 
indicators scaled to a maximum score of 5 could receive a maximum score of 25, which was standardized 
at 100. 

 
 

 
Albania Croatia Kosovo Macedonia Montenegro Serbia BiH 

Univ degree >90% >90% >90% >90% >90% >90% >90% 

Englishskills 50-69% 50-69% 30-49% 30-49% 30-49% 30-49% 10-29% 

                                                        
57 See Appendix b, Figure 1 and Figure 2 
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Taking a look at Table 2 on levels of competence, the variation in the accumulation of 
officials with a university degree is not high. The variation is much bigger across officials’ 
level of English across countries. However, the ranking of the countries is different than 
in the index of politicization. The trade-off between the two is therefore not given in all 
countries in the same way58. Albania seems to be the best performing country, followed 
by Croatia, Serbia and Montenegro. Macedonia, Bosnia and Herzegovina and Kosovo 
perform quite badly in levels of competence. Among these three ‘bad cases in 
competence’ two of them have high politicization and one low (Bosnia).  

When analyzing the relationship between politicization and competence, the 
‘better performers’ in levels of competence also had quite high levels of politicization. 
The opposite is the case in Macedonia, where high politicization goes together with low 
levels of competence. Indeed the relationship among those two is negative in Macedonia 
and positive in Albania.59  
If we had to group the countries according to the conceptualization of outcomes shown 
in figure 2, the following would result: Bosnia demonstrates low levels of politicization 
and relatively low levels of competence, corresponding to type 3 outcomes. Serbia is 
closest to the ideal type of a Weberian civil service, with low levels of politicization and 
moderate levels of competence. Croatia and Albania would fall in the second type, with 
high levels of politicization and competence. Finally, Macedonia and Kosovo would fall 
in the fourth type, where competence and politicization are negatively correlated and 
quite low. 
What explains the various outcomes across Albania and Macedonia? 
 
 
5. EVIDENCE ON THEORETICAL EXPECTATIONS ACROSS CASES  

 
This section aims to first test the hypotheses of legacy and political competition in 
explaining different trajectories of civil service reform, and outcomes in Albania and 
Macedonia. Then it provides preliminary arguments for the validity of my arguments 
outlined in section 2. The hypotheses to be tested are: 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

                                                        
58 The relationship between the two is also less straightforward, when we observe figure I appendix. 
59 see Appendix b figure 4 

Hypotheses 

H1: The weaker the institutional legacies or the more fused the 
political administrative relations were before reform, the less 
bureaucratic professionalization occurs. 
H2: The higher political competition, the more will incumbents due 
to fear of replacement introduce reforms and enforce bureaucratic 
professionalization. 
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5.1 Historical institutionalism hypothesis  
 
The historical institutionalist hypothesis seems less adequate in predicting variation in 
reform trajectories and outcomes. 
Albania and Macedonia have two very different paths in state-building, and also emerged 
from very divergent communist regimes. Where the Albanian state has been  
independent since 1912, Macedonia was part of the former Socialist Federal Republic of 
Yugoslavia. The different communist regimes in the two countries posed different 
challenges in the democratization process. From 1954 until the 1990s, Macedonia was 
classified as experiencing authoritarianism; while for fifty years Albania underwent self-
isolation under a totalitarian communist regime. The degree of fusion between the state 
bureaucracy and the political class was higher in Albania than in Macedonia. Indeed 
Albania went further than any country in establishing communist monopoly over all its 
state power 60 . Thus Albania, having experienced a much harsher communist past, 
should, following historical institutionalism, have had a harder time in breaking with the 
fusion of its its party and bureaucracy in the democratization period. However, this has 
not been the case since 2000. Macedonia meanwhile, according to this school, emerging 
from a less totalitarian regime, should have performed better in reforms. The legacy 
argument thus leaves unclear why Albania has outperformed Macedonia since the late 
90s and why the latter one had even more difficulties in breaking through the fusion of 
political administrative relations. 
 
5.2 Political Competition hypothesis 
 
The second hypothesis predicts that the more robust and institutionalized political 
competition is, the higher the enforcement of meritocratic procedures in recruitment and 
remuneration within the civil service. In order to measure variation in levels of political 
competition, this article relies on two parameters: degree of dominance61 and degree of 
competitiveness62. For this the article relies on the author’s own data collection based on 
electoral results from national statistical offices in the two countries from 1990-2010. 

When looking at the data63, Albania had a dominant-party system until 2001. In 
2005 the format changed towards a two-party system, with higher degrees of 
competitiveness, measured through the vote differential among the two biggest parties. 
However, reforms were introduced and enforced already in 2001. In 2005, despite the 

                                                        
60 Elbasani 2009 
61 Sartori (2005) measures degree of dominance when a party holds 50% of the party seats, while Blondel 
(1968) measures it as double the vote share of the runner up. O’Dwyer (2006) characterize a party system 
as dominant-party, if the governing party sustains an electoral advantage of greater than 20% percentage 
points relative to its nearest competitor over at least two elections, and at type when a dominant party 
government loses elections and is replaced by a fluid and heterogeneous coalition of the opposition. 
(O’Dwyer 2006: 173). 
62  Degree of competitiveness, measures the “threat potential” for replacement by using the vote 

differential between the main incumbent and the opposition parties and also the effective number of 

relevant parties. (Laakso and Tagepera 1979). The greater the vote differential is between the two biggest 

parties, the less the governing party has to fear the possibility in losing in future elections and the greater 
63 see Appendix C, Table 1 and 2. 
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higher levels of competitiveness64 and the threat deriving from the opposition (such as 
from the reformed successor of the Communist Party, the Socialist Party) reforms 
stagnated after 2005. The Democratic Party increased political considerations within the 
civil service recruitment even more than before this period. This political behavior of 
government stands in contrast to the period in 2001. Despite Albania’s feature of a 
dominant party system in the late 1990s, civil service reforms in Albania were still 
introduced and gained momentum by successfully establishing a domestic constituency 
of civil servants, while witnessing the emergence of parties interested in a “constituency 
of bureaucratic autonomy”. 

In Macedonia the level of political competition does not seem to explain variation 
in reform trajectories. Since the late 2000s, Macedonia has a bipolar system, with two 
two-party sub-systems organized around the major ethnic cleavages in society: an ethnic 
Macedonian system with two prominent parties- the more center-right, VMRO-
DPMNE, and the center-left SDSM- and another sub-system with two leading parties 
from the Albanian community.  

This party system, in terms of relevant number of parties, has not changed since 
the ethnic conflict of 200165. The degree of competitiveness, which was lower in 2000, 
cannot explain why reforms were introduced during this period and not maintained after 
2006 when VMRO-DPMNE and the DPA governed under a much more competitive 
party system 66 . The SDSM has introduced reforms and implemented the Ohrid 
Framework Agreement aimed at increasing ethnic representativeness. Based on the 
electoral results of Table 1 in Appendix C, Macedonia has stabilized into a more 
competitive party system from 2001 onwards, demonstrating decreasing marginal vote 
difference across parties in both sub-systems: on the Macedonian side, between VMRO-
DPMNE and the SDSM, and on the Albanian side, between the DPA and BDI. 
However, this has not induced the government coalition in 2006, led by the right–wing 
nationalistic VMRO-DPMNE, to tie its hands vis-à-vis politically motivated bureaucratic 
appointments. The higher the inter-ethnic political competition within the Macedonian 
and within the Albanian parties, the more politicians have tried to increase political and 
ethnic considerations in the recruitment of civil servants67.  

This hypothesis’s lack of validity does not only hold true across time within a 
country, but also across countries. Indeed, Macedonia had more difficulties insulating its 
bureaucracies from political meddling than Albania. The results show that while in 
Albania some alternation of government induced reform, in Macedonia this was less so 

                                                        
64 In this period the vote difference reached the lowest level between the two biggest parties and also the 
composition of seat share of the two biggest parties were more equally distributed in the parliament (see 
Table 1 in Appendix c). 
65 After the ethnic conflict of 2001, a second important Albanian party emerged out of the National Liberation 
movement, the Democratic Union for Integration, and actually declared itself as a socialist democratic party. 
66 The vote differential among Macedonian parties is highest in 2002 (198.163 vote difference between SDSM-led 
incumbent and opposition led party VMRO-DPMNE) in those periods, civil service reforms once being 
implemented from the three left-wing party coalition ‘Alliance of Macedonia’ (see table x). In 2006, the vote 
difference amounts to 86.109. There are, therefore, decreasing levels of marginal vote difference between the two 

big parties in opposition and government on the Macedonian and Albanian side, contributing to higher party 
system competitiveness and still no sign of constraining political considerations in the management of 
the civil service. 
67 Indeed while OFA since 2001, required government to respect the principle of equal representation in 
the administration. This has led parties in the 2006 government to even disrespect any kind of 
meritocratic criteria when minorities entered the civil service system. 
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the case68.  
 
 
5.3 Shefter hypothesis on party type and ethnical cleavages 
 
This section tests the theoretical model presented in Section 2. Shefter’s argument indeed 
finds some validity when comparing Albania and Macedonia’ civil service reform 
trajectories. In the first period of reform from 2000 until 2005 Albania managed to 
enforce a greater degree of bureaucratic professionalization than Macedonia. In 
Macedonia the reforms were introduced in the period between 2002-2006 by the 
Macedonian Socialist Party that emerged together with state institutions. This party has 
mobilized its power within state bureaucracy, but less so on ethnic lines. These parties 
institutionalized with the state institutions in the 1990s, and their political interference 
within the administration has hardly changed since communist times. SDSM, the 
successor of the League of the Communists of Macedonia, was the ruling party from 
1992 to 1998, together with the Albanian party, PDA.  

When Albania performed slightly better in establishing civil service reforms it was 
ruled by the Socialist Party, the successor of the former Communist Party. The party was 
forced out of government for the immediate period of transition from 1992 to 2001. In 
those years it had to stabilize its constituencies and mobilize its forces based on a reform 
platform outside state access. The party developed though many political fractions within 
its organization, that can be sub-grouped into more and less reformist groups. The 
difference between these groups essentially turned on the ideas that they had about what 
form a democratic state should take. Indeed from 2000 to 2005, there were six cabinets. 
However, the reformist fraction started civil service reforms and sustained them 
throughout this period. This fraction, after leaving government, then went its own way, 
forming a new party, the left-wing Socialist Movement for Integration (LSI). It was this 
party that defended civil service reforms later on. 

In the second period of reform (2005-2010) Albania reversed some of the civil 
service reform efforts, and political considerations within the civil service increased 
despite the fact that a critical mass of civil servants had already been created. In 2009, 
LSI, the reformist party, built a coalition with the Democratic Party, and acted again as 
the ‘protector’ of civil service reforms. However, the Democratic Party under the 
leadership of the Prime Minister, Sali Berisha, which had the majority, was the main 
opponent of bureaucratic professionalization. This party indeed was born in the 
transition period and ruled the state from 1990 to 1997 and therefore also mobilized its 
power within  state bureaucracies. Therefore, it had no intention to tie its hand vis-à-vis 
the bureaucracy when in government in 2005. In contrast to Albania’s trajectory, 
Macedonia in this period deteriorated even more through higher influence over personal 
appointments and the provision of jobs to parties’ ethnic.  

Indeed Shefter’s theory would contradict outcomes observed in Macedonia in this 
second period. Two externally organized parties, the center-right and more nationalistic 
VMRO-DPMNE and the ethnic Albanian radical party BDI, emerged in the transition 

                                                        
68 Also alternation in governmental power does not explain the patterns of reform, as both countries 
experienced ‘wholesale alternation’ of government, but still observed different results. Wholesale 
alternation is defined by Mair (1997) as the complete replacement of parties in the executive from one 
mandate to the other. Despite the some party government managed to reform more than others.  
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period and mobilized their forces externally to state bureaucracies. Nevertheless they 
increased political interference with the bureaucracy. So civil service reforms actually 
progressed further under the leadership of the Socialist Party SDSM, which had been 
institutionalized within the state, and which followed a far more moderate policy by 
decreasing the salience of ethnicity in politics.  

How externally a party mobilizes its power relative to the state becomes irrelevant 
in the face of politically salient ethnic cleavages. This goes against the expectations of 
Shefter, but in favor of the theoretical frame I elaborated earlier. The more parties 
mobilize along ethnic cleavages by using ethnic linkages, the more they use the state for 
distribution of particularistic goods and ethnic favoritism, and the less incentives they 
have to make the state functioning for the whole society across cleavages. VMRO-
DPMNE and BDI have mobilized ethnic ties with voters when they emerged, and this 
was reflected in the way they governed their states. This condition might explain why 
Macedonia is performing worse than any other countries in the Western Balkans where 
politicization is negatively correlated with lack of professionalism.  

The comparison with Albania helps reveal that ethnically homogenous countries 
have an easier time producing bureaucratic professionalization, even when they have less 
favorable inherited institutional legacies. Indeed in the case of Albania, parties which 
mobilized outside of the state had more incentives to push for more bureaucratic 
professionalization than those parties that emerged with the state, by serving broader 
masses outside the state. 

The theoretical framework also explains why there is a negative correlation 
between high levels of politicization and low levels of professional accumulation within 
the state. In ethnically divided countries, universal states oriented toward the public good 
and attempting to serve a broad base of the population runs against the incentives of 
ethnic party leaders who prefer serving their ethnic community. Therefore politicians in 
these countries use politicization as a mode of reward for their ethnic clienteles. 
Allocating jobs in the bureaucracy serves the purpose of making the state work for 
particularistic ends. Professionalism is not necessary needed in this mode of 
politicization. 
 
 
6. CONCLUSIONS  

 
The article has sought to show that bureaucratic professionalization in the Western 
Balkans is not explained through the argument of either political legacies or political 
competition.  
Through an analysis of two different sets of data, the argument has been that 
bureaucratic professionalization was much more difficult in Macedonia than in the rest 
of the Western Balkan countries. This article explains that ethnical cleavages impede 
bureaucratic reforms, the more parties use ethnical cleavages. Additionally, ethnic 
homogenous countries emerging from the harshest totalitarian communist regimes, 
though they inherited bureaucracies fused more closely with politics, managed to 
perform better in the transition period, as the case of Albania demonstrates. However, 
political competition and the mechanism of ‘threat’ through replacement by a credible 
and viable opposition did not lead to de-politicized and professionalized states 
automatically either.  Indeed, this article shows that different parties can have different 
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demands for bureaucratic professionalization depending on how far outside the state 
they mobilize their power.  
However, there is still little theorization on the extent to which politicians prefer state 
politicization, as a mode for patronage reward to party supporter, or as a mode for 
control over policy making.  
Additionally, even less is known about which ministries politicians tend to use at for 
reward or control purposes in new democracies. Nor is it clear why there is variation in 
the degree of competence and politicization in different policy sectors within a state 
administration. Nonetheless there is confirmation in the data already that across 
countries the ministries, which are most de-politicized and meritocratic, or so called 
“islands of excellence” are those of Finance and European Integration, whereas those of 
Economy and Health seem to be both highly politicized and have high levels of 
competence. Ministries of the Interior meanwhile seem to have higher levels of 
politicization and low levels of competence. Shefter’s hypothesis on party type could also 
be tested on the variation in levels of politicization across ministries. If the countries are 
supposed to build a democratic and accountable state bureaucracy on their road to 
European Union integration process, the project of party democratization in new 
democracies should be taken as seriously as the institution-building one. 
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Appendixes 
 
Appendix A- Political Administrative relations 
 
 
Figure 1: Political regime transformation from autocracies towards democracies in the 
Western Balkans from 1990-2010 
 

 
Source: own calculation based on Polity IV dataset. The countries’ political regimes are categorized in 
three different types: anocracies taking values from +5 to -5; autocracies ranging from -5 to -10 and 
democracies, covering the scores form +5 to +10. 
 

Figure 2: Political influence over personnel procedures in Albania and Macedonia 1995 
-2010 
 

 
Source: Executive expert survey, politicization indicator [1, low…10, high], 
Asking the question on political influence (minister, prime minister )on personnel procedures, as a proxy 
for the hiring and firing based on party loyalty.
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2. Effectiveness of civil service recruitment in Albania 
 
The indications of an increased process of politicization with the government change-
over in 2005 in Albania is demonstrated in the following indicators: 30% turnover of the 
civil servants, increased number of civil servants’ appeals against unfair procedures in 
comparison to years before also amounting to 737 in 2006 in comparison to 200 in 2001, 
increased number of decision of administrative courts in favor of civil servants’ appeals 
against unfair procedures amounted to 300 in comparison to 57 courts decision in the 
beginning of reform such as in the 2000s 69  
 
Figure 3:  Appeals of civil servants in civil service commission in  2001-2006 in Albania 
 

  
Source: Department of Public Administration reports, Albania  

The temporary contracts have been detected as the main cause in the reduction of the 
number of successful finalization recruitment procedures, while undermining the 
competitiveness of the examination process in the civil service, by reducing the number 
of candidates appearing in the selection process, e.g four candidates are by law defined as 
the minimum number needed for a recruitment procedure to be opened and this number 
hardly appeared in the selections. This number correlates negatively with the number of 
the finalization of the recruitment procedures, reducing the ratio of successful 
finalization of recruitment procedures to the number of open public calls.  
 
Table 1: Relation of formal recruitment procedures and temporary contracts in 2000-
2007 in the Albanian civil service (Source: World Bank 2006) 

 

2002 2003 2004 2006 2007 

Announcements (An) 334 312 388 288 400 

Succ. Recruitments (SR) 
192 250 377 140 228 

Tempo. Contracts ( TC) 55 94 38 161 66 

SR/An 57% 80% 97% 49% 57% 

TC/An 16% 30% 10% 56% 17% 

CORR= - 0,54  
        

                                                        
69

 Also the number of complaints/appeals about civil service about unfair procedures in recruitment, have 
amounted from 57 in 2000 to 300 in 2006 
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Indeed , Table 1 demonstrates that although there seemed to be a reduction of open 
formal recruitments (140), the public calls for open vacancies have remained the same 
for 2006 and 2007, demonstrating a stable demand from ministries for open vacancies. 
The problem was rather the increased amount of appointments based on temporary 
contracts. This number correlates negatively with the number of the finalization of the 
recruitment procedures, reducing the ratio of successful finalization of recruitment 
procedures to the number of open public calls. 
This leads me to conclude that central effective recruitment systems have been generally 
undermined through the political appointments happening through parallel channels of 
recruitment in Albania.  
 
Appendix B: Expert survey and dataset information 
 

1. Expert survey 
 

The data on the expert survey try to replicate some of the work done by Evans and 
Rauch (1999) in order to identify features of bureaucratic structures that decrease 
politicization and increase professionalization of bureaucracies. The expert survey was 
conducted between October 2010 and March 2011. This survey studies only the top- 
level management civil service by defining them from a managerial and legal status 
perspective, demonstrated in table 1. Civil service law protects all of these levels. The 
only exception where the State Secretary is not protected by law is in Macedonia. 
However, the legal status form a civil servant to a political appointee has changed only 
recently. 
These four levels are comparable across the Western Balkan countries and across 
ministries. The only exception is in the Ministry of European Integration in Bosnia and 
Herzegovina and Serbia, where instead of four only three levels are accounted as the top 
civil service. 
 
Table 1: Top- civil servants levels with management positions, as defined in civil service 
laws 
 Level 1 Level 2 Level 3 Level 4 

Albania General Secretary  Director General  Dir of Department  Head of Sector  
BiH 

Sec of Ministry 
Assistant 
Minister  

Head of Department  
Head of 
Service/org unit 

Croatia 
Secretary General  

Dir. of 
Directorate 

Head of Sector  
Head of Depart & 
H of Unit  

Kosovo Permanent 
Secretary  

Director of 
Department  

Dep Dir of 
Department  Head of Division  

Macedonia 
State Secretary  State Advisor  Head of Department  

Dep Head of 
Depart & H of Unit 

Montenegro 
Secretary   

Assistant 
(deputy) minister 

Head of Department  
Dep Head of 
Department  

Serbia 
Secretary General 

Assistant 
Minister  

Head of Department  Head of Section  
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2. Index questions and coding 
 
Table 2: Conceptualization and questions on politicization and levels of qualification 
 

Politicization 

Range of politicization 
Coding: 0- mainly political app, 2.5 mixture between pol and non-pol, 5- mainly pol app 

Question 1: Which of the following positions in Ministry X are in practice political 
appointments: i.e regardless of the formal legal basis, to what extent are appointments to 
these positions made by the minister or prime minister or other political officials? (depth 
political appointments) 

Intensity of politicization 
Coding: 0= less than 10%; 1= 10-29%; 2= 30-49% 3=50-69%; 4=70-80%; 5=90% 

Question 2: What was the turnover among senior officials across the five positions after 
the last elections in Ministry x (mostly the last one before 2010)?   

Question 3: What proportion of current officials has pursued a career in party politics 
and are thus interested in tight party connections in Ministry X? (i.e have current officials 
been previously party activists, employees of a party organization with close party ties, a 
candidate of a party)? 
Question 4: How typical is it for the current officials in the Ministry X to have political 
contacts and or to be a member of a political party?} (political connection close and 
loose) 

Competence 
Coding: 0= less than 10%; 1= 10-29%; 2= 30-49% 3=50-69%; 4=70-80%; 5=90% 

Education indicators: University degree, English language skills. 
Question 5: At which extent have civil servants a university degree? 
Question 6: What proportion is fully proficient in English? 

 
In each ministry and per country, four different experts from inside and outside the 
government were asked to estimate the extent to which a certain aspect of personnel 
management, applied to a given senior civil service position in practice. All questions 
were estimated on an ordinal scale of an interval from 0-5. The variable on depth of 
political appointments takes a value of 0- mainly political appointments, 2.5 –grey area, 
5-mainly political appointments. All the other variables are coded as following: 0= less 
than 10%; 1= 10-29%; 2= 30-49% 3=50-69%; 4=70-80%; 5=90%. 

In average the data included 21 respondents per country and in total, 189 
observations. The survey includes all Western Balkan countries, Albania, Croatia, 
Kosovo, Former Yugoslav Republic of Macedonia, Montenegro, Serbia and Bosnia and 
Herzegovina and seven ministries, such as Agriculture, Economy, Environment, 
European Integration, Health and Interior.  For two countries such as Bosnia and 
Herzegovina also the Ministry of Justice and for Kosovo, the Ministry of Public 
Administration is included. 
Within the ministries the first four questions were asked across four different positions 
of top civil servants.  
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3. Calculating the index of politicization 
 
The index on politicization was measured only at the country and ministerial level, 
without distinguishing among the different levels in the top civil servant as has been 
done in the work of Meyer Sahling and Veen (2013). Following the work of Meyer 
Sahling and Veen (2013), I multiplied all variables ranging form 0-5 with 5, in order to 
have a country maximum score of 25. I took the average of various politicization 
dimensions across the four levels and then standardized them all at 100. The reason, why 
I did that is justified when observing the frequency tables that demonstrate across the 
variables that higher levels are usually more politicized than lower levels. This 
observation holds true for all sub-components of the index. Additionally, when running 
the Alpha-Cronbach tests, all these variables demonstrated very high score, usually above 
the 0.7 criteria of high scale reliability. Therefore the four levels could be used as one 
measurement level, without changing much on the theoretical leverage. 
 
4. Results on ministerial level of politicization and competence 
 
Figure 1: Ministerial levels of politicization 
 

 
 
Figure 1: Ministerial level of competence 
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Figure 2: Ministerial levels of politicization within countries 
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Politicization- Ranking of ministries across countries (high to low)  

AlbHea3 CroHea KosHea2 MacEco6 MonInt1  SerFin2 BStHea1   

AlbEco3 CroAgr1 KosAgr2 MacInt2 MonEnv2  SerHea1 BStEco2   

AlbAgr1 CroEco3 KosEco2 MacAgr5 MonFin3  SerInt5 BStInt2   

AlbInt4 CroEU5 KosEU3 MacFin7 MonEco5  SerEco1 BStFin1   

AlbEU4 CroFin3 KosFin4 MacHea2 MonEU4  SerEU1 BStJus2   

AlbFin2 CroInt KosInt2 MacEU1      BStEU3   

 
 
 

         

 Albania Croatia Kosovo Fyrom Montenegro Serbia BiH Tot.  

 Polit         

Health  1 1 1 4 - 2 1 11 2 

Economy 2 2 2 1 3 4 2 18 3 
Interior 3 5 5 2 1 3 3 25    4 
Europ Int 4 3 3 5 4 5 5 33 6 
Finance 5 4 4 3 2 1 4 27 5 

 
 
Corrected according to new results of data on 2014 

 Albania  Croatia Kosovo Fyrom Serbia BiH  Montenegro 

 Pol. Comp Pol. Comp Pol Comp Pol Comp Pol. Comp Pol Comp Pol. Comp. 

Health 1 3 (HL) 1 1 (HH) 1 2 (HH) 4 2 (LH) 2 2 (HH) 1 4 (HL) -  
Economy 2 4 (HL) 2 4 ( HL) 2 4 (HL) 1 4 (HL) 4 3 (LH) 2 3 (HL) 3 3 
Interior 3 1 (HH) 5 3 (LL) 5 1 (LH) 2 3 (HL) 3 1 (HL) 3 1 (LH) 1 4 
EU Int. 4 2 (HH)  3 2 (LH) 3 5 (LL) 5 1 (LH) 5 4 (LL) 5 2 (LH) 4 1 
Finance 5 2 (LH) 4 3 (LL) 4 3 (LL) 3 4 (LL) 1 3 (HH) 4 5 (LL) 2 2 

Note: Politicization- high to low 1-5, Competence, high to low 1-5. Only corrected for Albania and Macedonia. 

 
Possible cases of comparison 
 

 Categories Ministry Albania Fyrom Serbia 
 

1. 
pair 

Low 
pol. 

High 
comp. 

 EU no 
variation 

LH:  
EU 

LH:  
EU 

LL:  
EU 

       
   Interior: 

Middle 
range 

LH: 
Interior 

HL: 
Interior 

LH:  
Interior 

       
2. Low Low  LH: 

Finance 
LL: 
Finance 

HH: 
Finance 

       
4 High 

polit 
High 
Comp 

Health: 
variation 

HL: 
Health 

LH: 
Health 

HH: 
Health 
 

3 High 
polit 

Low 
Comp. 

Econ: 
middle 

HL: 
Econ 

HL: 
Econ 

LH: 
Econ 
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variation 

 
Determinants of variation:  
 

1. Expertise: international and domestic dimension- international salience, or 
domestic salience of expertise: “technopols”,- who are the people,  internal 
structure of organization, formal rules or professionalism. 
 

2. Environment/ structure: “opportunity for rent-seeking”- how many agencies, 
what does the ministry do, contacts with other actors, regulation capacity. 
 

3. Political party type:  left-right distinction, constituency of voters (ethnic non 
ethnic etc), strength of party organizations 

 
4. Government type: centralized  (Prime Minister- Minister- civil servants)  vs, 

decentralized government type. 
 

5. Legacies:  role of Ministries in the past, inherited expertise etc 
 
 
 
Figure 3:  Relationship between politicization and competence 
 
Albania         Macedonia 

 
 
 
 
 
 
 
 
 
 
 
 
 
 

Figure 4: Relationship between degree of politicization and degree of competence 
across sectors 
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Note:   The data points are ministries within the countries.  Abbrevation Ministries Fin: Finance, Hea: 
Health, Int: Interior, Eco: Economy, Agr: Agriculture, EU: European Integration, Env: Environment. 
Abbrevation Countries: Alb: Albania, BSt: Bosina and Herzegovina, Cro: Croatia, Mon: Montenegro, 
Kos: Kosovo
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Appendix C 
  
Table 1: Party system in Albania and Macedonia in 1990-2011 

 
 

Albania (Incumbent) 1.st Winner  Opposition (2nd biggest party)  Executive 
Marg. vote 
difference ENPP Classification 

 Name  
(%) 
votes (%) seats Name 

(%) 
votes (%) seats     

1991 PPSH  56.2 67.6 
 
PD 

 
38.7 

  
30.0 1991: PPSH  - 

1,8 
 

Dominant party 
system 

1992 
 
PD 

 
62.1 
 

 
65.7 

  
PS 

  
25.7 

 
27.1 

(1991-1992) Non-partisan 
(1992-1996) PD, PR, PSD 612.591 1.97 

Dominant party 
system 

1996 
 
PD 

 
55.5 

 
87.1 

 
PS 

 
20.4 

 
7.1 (1996-1997) PD, PR - 1.31 

Dominant party 
system 

1997 
           
PS 

 
52.7 

 
65.2 PD 

 
25.8 

 
18.7 

1997:PD, PS, PR, PBK, PBDNJ, 
PSD, PLL, PDK, ASD 
1997-98: PS, PSD, AD, PBDNJ, 
PA 
1998-1999: PS, PSD, AD, PBDNJ, 
PA 
1999-2002: PS, PSD, AD, PBDNJ, 
PA - 2.18 

Dominant party 
system 

2001 
 
PS 

 
41.5 

 
52.1 

 
PD 

 
36.8 

  
32.9 

1999-2002: PS, PSD, AD, PBDNJ, 
PA 2002: PS, PSD, PBDNJ, PA 
2002-2005: PS, PSD, PBDNJ, 
PAA 

75.523 
 2.60 

Dominant party 
system, not 
competitive 

2005 PD 
 
7.7 

 
40.0 

 
PS 

 
8.9 

 
30.0 

2005-2009: PD, PR, PDR, PAA, 
PBDNJ, PDK, BLD 

16616 
 3.81 

Two party system 
competitive  

 
 
2009 PD 

  
40.2 

 
48.6 PS 

 
40.9 

 
46.4 2009- PD, LSI, PR, PDI 

10.123 
 2.21 

Two party system, 
competitive 

 

Abbreviations: PS: Socialist Party of Albania (1991: Labour Party of Albania, PPSH); PD: Democratic Party of Albania; PR: Albanian Republican 
Party; LSI: Socialist Movement for Integration; PDI: Party for Justice and Integration; PBDNJ: Unity for Human Rights Party; PKD: Christian 
Democratic Party of Albania; PSD: Social Democratic Party of Albania; PAA: Agrarian Environmentalist Party (1991-2002: Agrarian Party of Albania, 
PA); PDR: Reformed Democratic Party; AD: Democratic Alliance; PBK: National Front Party; PDK: Christian-Democratic Party of Albania; BLD: 
Liberal Democratic Union (1997: Social Democratic Alliance, ASD). 
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70 For every winner, there is the sub-division of number of votes and seats per biggest ethnical parties from the Macedonian and the Albanian side. 
71 Fragmentation of party system is calculated based on the formula of Laakso and Tagepera  (1979). 

Macedoni
a 

 

1.st Winner 
70

 Opposition  
(2

nd
 biggest party) 

Executive Mar. 
Vote Diff 

ENPP
71

 
Classification 

 (%) votes (%) seats (%) votes (%) seats     
1990 VMRO-DPMNE 

14.4 
VMRO-DPMNE 
32 

SDSM 
 
21.9 

SDSM 
 
26 

1991-1992: Non-partisan 
1992-1994:  SDSM, RSM-LP, 
SPM, PPD 
 

- 4.4 Highly fragmented party system, in a 
two an half-format 

PDP 
21.4 

PDP 
18 

- - 

1994 SDSM 
30.8 

SDSM 
48 

n.a n.a 1994-1998: SDSM 122,462 
 

3.20 Highly fragmented party system, in a 
two and half-format 

PDP 
8.3 

PDP 
8.3 

- - 

1998 VMRO-DPMNE 
28.1 

VMRO-DPMNE 
41 

SDSM 
25.1 

SDSM 
23 

1998-2002: VMRO-DPMNE, 
DA, PDSH (PDA) 
 

32,832 
 

3.96 Highly fragmented party system, in a 
two and half-format 

PDP 
19.3 

PDP 
12 

PDP/ PDP/DPA 
9.2 

2002 SDSM 
40.5 

SDSM 
50 

VMRO-
DPMNE 
24.4 

VMRO-
DPMNE 
23 

2002-2004:  SDSM, LDP, BDI 
2004:  SDSM, LDP, BDI 
2004-2006:  SDSM, LDP, BDI 

198,163 
 

3.05 Highly fragmented party system with 
two bi-polar sub-system of forces 

DPA 
5.2 

DPA 
5.8 

BDI 
11.9 

BDI 
13 

81,590 
 

2006 VMRO-DPMNE 
32.5 

VMRO-DPMNE 
38 

SDSM 
 
23.2 

SDSM 
 
27 

2006-2008:VMRO-DPMNE, 
LPM, SPM, PDSH (PDA), NSDP 

86,109 
 

4.16 Highly fragmented party system with 
bipolar sub-system of forces 

DPA 
7.5 

DPA 
9.2 

BDI 
12.1 

BDI 
12 

43,261 
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Notes: VMRO-DPMNE (2006-2008) and SDSM (2002-2008) ran in broad alliances with several minor parties. VMRO-DPMNE and DP boycotted the 2nd 
round of the elections in 1994. Abbreviations: VMRO-DPMNE: Democratic Party for Macedonian National Unity; SDSM: Social Democratic Union of 
Macedonia (1990: League of Communists of Macedonia-Party for Democratic Renewal, SKM-PDP; 1994: Alliance for Macedonia, SZM); BDI: Democratic 
Union for Integration; PDSH: Democratic Party of Albanians; PEI: Party for European Future; PPD: Party for Democratic Prosperity; LDP: Liberal-Democratic 
Party; NSDP: New Social Democratic Party; SPM: Socialist Party of Macedonia (1990: Socialist Alliance of the Working People of Macedonia, SSPNM); LPM: 
Liberal Party of Macedonia; DOM: Democratic Renewal of Macedonia; DS: Democratic Union; VMRO-NP: People's Party; DA: Democratic Alternative; NDP: 
National Democratic Party; LP: Liberal Party (1990: Union of Reform Forces of Macedonia, SRSM); DP: Democratic Party; PDP: Democratic People's Party. 
Source : central electoral commission 

                                                        
72 For every winner, there is the sub-division of number of votes and seats per biggest ethnical parties from the Macedonian and the Albanian side. 

 1.st Winner 
72

 
 
 

 Opposition  
(2

nd
 biggest 

party) 

Executive Mar. 
Vote Diff 

ENP Classification 

 (%) votes (%) seats (%) votes (%) seats     

2008 VMRO-DPMNE 
48.4 

VMRO-DPMNE 
53 

SDSM 
 
23.6 

SDSM 
 
23 

2008-2011:  VMRO-DPMNE, 
SPM, BDI 

248,217 
 

2.80 Fragmented party system with a 
dominant block within the 
Macedonian side 

 BDI 
12.8 

BDI 
15 

DPA 
8.3 

DPA 
9.2 

 44.965   

2011 VMRO-DPMNE 
39.2 

VMRO-DPMNE 
46 

SDSM 
32.8 

SDSM 
34 

2011- VMRO-DPMNE, SPM, 
BDI 
 

72,020 
 

2.91 Highly fragmented party system with 
bipolar sub-system of forces 

 BDI 
10.3 

BDI 
12 

DPA 
5.9 

DPA 
6.5 

49,150 
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