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INTRODUCTION 

Focus and aim of the thesis 
 
A wave of remarkable political, economic and social change swept over the countries 
of Central and Eastern Europe (CEE) at the end of the 1980s and the beginning of the 
1990s.1 The radical change of political regime from communism to democracy and 
from planned to market economy was accompanied by a significant social 
transformation as well as adjustment in the institutional structures of the states. Besides 
overwhelming reforms of political institutions, considerable modifications also took 
place in the organizational makeup of administrative systems. The changes were 
particularly intensive in the initial phase of post-communist development, but also 
continued in the following years of CEE accession to the European Union (EU) and in 
the post-accession period.  
 
Nevertheless, there is surprisingly little information available on the content and causes 
of the changes, on their longitudinal trends and directions. The post-communist 
development of administrative structures in CEE has been largely neglected in 
academic research, and the focus has mostly been on the legislative and political 
institutions of the states (parliaments, electoral systems, party configurations etc.). 
There may be several reasons for that shortage of attention – from the consideration of 
political institutions to be primary from the perspective of establishing democratic 
regimes (cf. Geddes 1999) to the weakness of the discipline of public administration 
itself in CEE (cf. Jenei and Mike 2008). However, the knowledge available on the 
longitudinal continuity and change of administrative systems is limited in general 
(MacCarthaigh and Roness 2012). Although there is extensive discussion on the impact 
of New Public Management (NPM) reforms and the accompanying trend of 
“agencification”, there is a limited amount of studies that methodically address the 
changing structure and functioning of public administrations and the reasons behind 
the changes also in established democracies. The general scientific framework for 
analyzing the longitudinal development of administrative structures is only evolving. 
The specific context of CEE post-communist change with its embeddedness in broader 
political, economic and social change presents an additional challenge.  
 
The aim of the thesis is to fill in the gap and to advance the knowledge on the 
development of administrative systems in general and in the context of post-communist 

                                                            
1 Although the label “Central and Eastern Europe” is used to cover a wide array of post-
communist states, in the context of this thesis, it is limited to the group of the ten CEE countries 
that have joined the European Union (Bulgaria, Czech Republic, Estonia, Hungary, Latvia, 
Lithuania, Poland, Romania, Slovakia and Slovenia). 
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change of CEE administrative structures in particular. In order to fulfill the aim, the 
case of the Estonian public administration and the development of its organization 
structure in the period of 1990-2010 is analyzed. More specifically, two questions are 
addressed: 
 
- What kinds of changes took place within the Estonian administrative structure 

during this period? 
- How can these changes be explained? 
 
Consequently, the analysis has two main sub-goals – first, to identify and describe the 
structural developments and, second, to explain the factors behind the changes. The 
focus is on mapping the concrete change events, on the one hand, and finding the 
critical factors within the politico-administrative system and its environment that have 
shaped the events, on the other. As there is little systematic information available on 
the structure of the Estonian administrative system and its development (Tavits and 
Annus 2006 as an exception), it can be considered an initial research that creates the 
basis for further inquiries on the topic. Especially, with regard to the second sub-goal 
of explaining the changes that have taken place, a preliminary general picture is offered 
with several recommendations and directions for further research. 
 
The dissertation conceptualizes administrative change in Estonia as “transformation”. 
It differs from the dominant perspective of analyzing the CEE development as a 
“transition” – a one-way process from planned to market economy and from 
authoritarian rule to democracy (Muhhina 2012). At the core of the transition approach, 
there have been the attempts to characterize the emerging CEE political systems with 
regard to comparative typologies developed in the context of Western democracies and 
to assess the extent to which they have approximated the Western models (Zubek and 
Goetz 2010, 2; Blokker 2008). Such a perspective has directed attention to the question 
of how “normal” the CEE states have become or how far they are from the “Western 
standard”. On the one hand, the transition perspective reflects the prevailing interest in 
the development of political institutions where the “hard” criteria (like stability of 
electoral regulations, the effective number of electoral parties or the extent of electoral 
volatility; Bielasiak 2002) are more readily available than in the realm of public 
administration. On the other hand, it signals the wish to evaluate whether the CEE 
states have become “proper” democratic states that are predictable in their behavior 
and comprehensible according to the Western frameworks. The perspective of 
“transformation” allows systemic changes to happen without uniform goals or defined 
ends (Muhhina 2012). The approach taken in the thesis for analyzing the factors behind 
the structural changes can be characterized as “transformative” (see Christensen et al. 
2007, 165-175) – it is expected that changes in the structure of the public sector are 
born in a complex interplay between conscious and planned strategies of political and 
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administrative leaders, cultural-historical features and reform pressures originating 
from the external context of organizations. In combination of these diverse factors of 
influence transformations occur.  
 
The theoretical framework of the thesis relies on historical institutional analysis and 
combines it with the literature on organization structure of public administration and its 
change, CEE post-communist development and small states. Such a combination of 
four different streams of theoretical knowledge constitutes an original approach to the 
CEE administrative change and allows offering a comprehensive picture of structural 
development without delimiting it to a problem of abandoning communist inheritance 
or moving from certain type to another. The thesis contributes to academic discussion 
in at least five ways. First, it provides a systematic overview of administrative structure 
and its development in one of the CEE states. This topic has attracted only modest 
attention thus far. Second, the thesis brings new theoretical perspectives to the analysis 
of post-communist development – the analytical concepts focusing on the 
organizational makeup of administrative systems and the small-state theory. Third, as 
the variable of a state’s small size is theoretically under-developed, the thesis 
summarizes the existing knowledge on the impact of size on administrative structure 
and establishes a theoretical basis for further empirical studies. Fourth, the thesis 
describes and explains the structural change over the whole period of post-communist 
development. On the one hand, such a comprehensive coverage of institutional change 
is rare among the CEE studies. On the other, it allows making conclusions on the key 
factors that have been at work in the institutionalization of the CEE administrative 
systems. Finally, the thesis proposes an approach for identifying and describing post-
communist structural change that can be used as a basis for devising mapping projects 
in other CEE countries. In addition, the thesis also contributes to the national debate on 
the functioning of the Estonian administrative system by providing information on its 
makeup and by dissecting the factors behind the formation of the present system. 
 
With regard to the representativeness of the Estonian case for understanding the post-
communist development of CEE as a whole, certain restrictions have to be noted. Due 
to Estonia’s very small size (population of 1.29 million according to the 2011 census), 
preceding membership in the Soviet Union (newly regained independence as opposed 
to a mere change of political and economic regime) and the general historical and 
cultural diversity of the CEE countries, it is difficult to treat Estonia as a “typical” case 
of CEE. Nevertheless, there are several factors that make the findings from the case 
pertinent for both understanding the post-communist change and longitudinal 
administrative development in general.  
 
First of all, although the CEE countries have very different politico-historical 
backgrounds, in the process of post-communist transformation they have shared 
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common phases of development with similar pressures for change – from an initial 
phase with the pressure to overcome communist legacy, over EU accession to the 
global financial crisis (cf. Hesse 1997; Lippert et al. 2001; Nemec 2009). Differently 
from the Western democracies that have modified their organizational structures within 
established political regimes, in CEE, the administrative reorganization has been a part 
of the democratization process. At the same time, however, there has been no ready-
made template for democratic public-administration systems available. “Normative 
democratic theory has little to say about the organization of public administration” 
(Olsen 2008, 15). The lack of such a template also became visible within the EU’s 
eastern enlargement. Although preconditions for the opening of accession negotiations 
with the CEE countries (the so-called “Copenhagen criteria”) stipulated the need for 
them to have a “stability of institutions guaranteeing democracy, the rule of law, 
human rights and respect for and protection of minorities” (European Council 1993), 
there were no EU-wide rules or models of public administration existing for measuring 
them, and the basis of evaluation was conceptualized during the enlargement process 
(Avery 2009; Koprić et al. 2011; Mayer-Sahling 2011). Consequently, analyzing which 
administrative solutions were implemented in different CEE states in the process of 
post-communist transformation and why will cast light on the similarities and 
differences of the changes and the reasons behind them.  
 
Second, the overwhelming changes that have taken place in CEE help to clarify the 
factors that determine organizational change in general and how they combine in time 
to produce specific institutional solutions. The states of CEE with their all-embracing 
structural transformations may be regarded as real-life laboratories of 
institutionalization, de-institutionalization and re-institutionalization processes. The 
demise of the communist regimes brought about a massive de-institutionalization of 
political and economic spheres in CEE (Zubek and Goetz 2010). In terms of historical 
institutional analysis, the initial years of transformation were a “critical juncture” – a 
point in time where fundamental change and a choice of different developmental 
pathways was possible (Thelen 1999, 387). Consequently, it is relevant to find out 
what factors have combined in the CEE processes of administrative change to generate 
particular institutional outcomes and especially so during the moments of critical 
openings that have had the potential to set new paths of development. 
 
Last but not least, mapping administrative structures and analyzing their longitudinal 
development may tell us a lot about the functioning of states and their changing nature 
in time in general. Administrative structure has a critical role to play in the operation of 
politico-administrative systems. By shaping the actors’ behavior in the policy process, 
it directs the way public policies are designed and implemented (Christensen et al. 
2007). Changes in a state’s organization structure may alter the balance between 
different values, shift the focus on tasks to be performed and increase or diminish the 
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potential for political control (Lægreid et al. 2010; Egeberg 1999). Furthermore, 
changes in a state’s organization structure may reflect the alteration of the nature of the 
state as such (Hardiman and Scott 2010). The analysis of administrative structure and 
its development is relevant from the perspective of understanding the state’s current 
functioning, its change in time as well as for comprehending the ways the state 
structure can (or, alternatively, probably will not) change in the future. 
 
The main body of argument of the thesis is developed in five original articles. The 
chapter “Estonia” in a compendium edited by Koen Verhoest, Sandra van Thiel, Geert 
Bouckaert and Per Lægreid (I) provides a description of the Estonian administrative 
structure, the types of agencies that operate within the structure, their autonomy and 
control, and a general overview of the development of the whole system. The 
methodology of the mapping exercise and its central findings are addressed in the 
article “Administrative Structure in Times of Changes: The Development of Estonian 
Ministries and Government Agencies 1990-2010” (II). The article “Post-Communist 
Development of Administrative Structure in Estonia: From Fragmentation to 
Segmentation” (III) focuses on the explanatory factors that help to understand the 
trajectories of the Estonian administrative change. The specific explanatory factor of 
the state’s size is addressed in the article “Comparative Analysis of State 
Administrations: The Size of State as an Independent Variable” (IV) that provides an 
overview of the theoretical discussion on the issue. Finally, the avenues for further 
research with regard to capturing and explaining the change of administrative 
organizations and administrative systems in general are summarized in the article 
“Mapping Public Sector Organizations: An Agenda for Future Research” (co-authored 
with Muiris MacCarthaigh and Paul G. Roness) (V). 
 
The introductory discussion of the dissertation develops as follows. At first, the 
methodology of mapping and analyzing the change of administrative structure in 
Estonia is addressed. Second, the main findings of the mapping exercise are 
summarized. Third, the explanatory factors behind the changes are discussed. Finally, 
the ideas and recommendations for further research are presented. 
 
Methodology  
 
The thesis has two central ambitions – to describe the structural development of the 
Estonian public administration and to explain the factors behind the changes that have 
taken place. The research for pursuing these aims contains three steps and relies on 
different overlapping sets of information. First of all, the general structure of the 
Estonian public administration is mapped in order to identify the types of organizations 
that operate in the administrative landscape and their main characteristics. This step of 
analysis rests on sources of information that provide facts on the administrative 
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organization – legal acts, public webpages, Public Service Yearbooks, reports by the 
Ministry of Finance, Register of State and Local Government Organizations (Ministry 
of Finance), and others. With regard to the conceptualization of “organization” in the 
context of the Estonian public administration, formal organizations are addressed and 
their legal type is used as the basis for classification (cf. Rolland and Roness 2010; 
Roness 2007). The latter choice reflects the continental European legal character of the 
Estonian politico-administrative system, where the basic attributes of different types of 
public organizations are described in law.  
 
Altogether, four types of agencies are identified in the areas of governance of the 
eleven Estonian ministries – government agencies, state agencies, public institutions 
and private law bodies (I). According to the classification by van Thiel (2012) that 
provides a useful template for international comparisons, the first two types of agencies 
fall into category 1 (semi-autonomous bodies without legal independence), the public 
institutions represent category 2 (legally independent organizations with managerial 
autonomy) and the fourth type of Estonian agencies falls into category 3 (private law-
based organizations established on behalf of the government for both profit and not-
for-profit purposes). The four types of agencies play an important role in the Estonian 
state by implementing policies, employing the vast majority of the public-sector 
employees and spending most of the state budget. 
 
Second, in order to capture the structural development during regained independence, a 
mapping exercise is undertaken. It seeks to provide an overview of administrative 
change by mapping all events whereby full organizations were established, terminated 
or reorganized among the group of ministries and their subordinate government 
agencies from 1990 to 2010 (see II for a detailed overview). There are several reasons 
for selecting this specific group of organizations as the focus of the mapping exercise. 
Ministries and government agencies form a well-defined centre of the executive branch 
in Estonia that plays a central role in the policy-making and law-enforcement processes 
and has functions related to the principal concerns of the state. These are permanent 
units with full-time employees, listed in the Government of the Republic Act (GRA), 
covered by civil-service regulations, and ascribed executive power by the law. Other 
types of agencies operating in the administrative landscape are mostly occupied with 
policy implementation in the form of direct service delivery or providing support 
functions to the ministries and government agencies. Consequently, finding out what 
has happened to this centre of government within the democratization process can be 
expected to give the most pronounced picture of the post-communist administrative 
change. 
 
As the group of organizations analyzed has been defined in the GRA since 1995 and 
every change has demanded a legal initiative, it is possible to track its reforms by 
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analyzing various documents where the facts and contents of the changes are 
preserved. More than 150 public documents, among them legal acts, coalition 
agreements, legislative initiatives and their accompanying notes and records of 
discussion in the Parliament Riigikogu, are analyzed. Coding of the change events is 
based on the system used for coding changes in the Norwegian State Administration 
Database, which is the most comprehensive national database on current administrative 
organization (MacCarthaigh and Roness 2012, 774; see also Rolland and Roness 
2011).2 For the first step, the change events found are coded with regard to their impact 
on the individual organizations – i.e. the type of the event is determined. Although 
most of the records of mapping administrative change refer back to the inheritance of 
Kaufman (1976) and focus on individual public organizations and their longevity (cf. 
Adam et al. 2007; Boin et al. 2010; Peters and Hogwood 1988), the principal concern 
of the thesis is with the development of the Estonian administrative system as a whole. 
Therefore, secondly, the events are also coded with regard to their effect on the 
administrative structure as a whole – i.e. also the impact on the functional 
specialization of the government structure (vertical and horizontal) is identified (see II; 
MacCarthaigh and Roness 2012; also Christensen et al. 2007; Lægreid et al. 2010).  
 
In terms of the timeframe, the mapping exercise covers structural changes from 1 
January 1990 to 1 January 2010. The decision to map changes from 1990 on is related 
to the finding that a first comprehensive reform of the administrative system and 
organizational categories was initiated in December 1989 and carried out in 1990. With 
that reform, a new ministry-agency structure was established and the previous Soviet 
“labels” of organizations were abolished before official regaining of independence in 
1991. The basic structure and the labels that were then assigned to different types of 
government organizations (board, inspectorate) have persisted. The major constraint 
that appears with regard to the mapping exercise is related to gaining a thorough 
overview of change events prior to 1995 as the configuration of ministries and their 
subordinate government agencies was exhaustively fixed for the first time in 1995. 
Although the majority of the facts of earlier change events are found, due to the 
complexity and speed of the changes that took place at the beginning of the 1990s, 
accompanied by poor documentation, their exact content is often unclear, which 
inhibits detailed coding. Consequently, the results of the mapping exercise are 
presented in two temporal breaks in the thesis – from 1990 to 1995 and from 1996 to 
2010. The first of these is more general, presenting an overview of administrative 

                                                            
2 See http://www.nsd.uib.no/civilservice/ (18 December 2012). The Database has been 
systematically developed since 1992, and it contains information on the Norwegian public-
sector organization since 1947. More recently, and inspired by the Norwegian State 
Administration Database, the Irish State Administration database has been established, which 
uses alternative categorizations to organizations and change events suitable to a Whitehall-type 
politico-administrative system (Hardiman and Scott 2012; MacCarthaigh and Roness 2012). 
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changes during initial transformation while the second focuses on the 40 change events 
identified. 
 
Third, with regard to the aim of explaining the changes, all information provided on the 
rationale of the individual changes is gathered from the analyzed documents, and the 
central justifications for the reforms are identified. Some constraints also become 
evident. In the initial years of post-communist transformation, the explanatory notes to 
the draft bills were usually short and contained little analysis on the changes 
undertaken. In the latter years, the explanations became much more detailed, but 
simultaneously also considerably more formalistic (for example, in some cases the 
wording of the background information seems to be copied from the earlier 
explanatory notes in order to satisfy the formal requirements). The discussions in the 
Parliament Riigikogu, on the other hand, were very active and detailed in the earlier 
years of transformation and became much more formalistic in the latter years. 
Furthermore, as the working procedures of Riigikogu became more institutionalized, 
the substantive discussions moved from the plenary sessions to the permanent 
committees. The latter records of discussions are not publicly accessible. As the 
information gained from the mapping exercise can be expected to be biased towards 
formal official explanations (especially in the later years) or deficient (especially in the 
earlier years) the third step in the research embraces comparing the information 
gathered during mapping with explanations for the reforms and administrative 
developments found in other secondary sources of data (different reports, conceptual 
papers, academic publications etc.). Last but not least, the author has also had several 
possibilities for testing her conclusions in seminars and conversations with public 
servants who have been engaged in the reform processes. The results of combining 
these different sources of data on the factors behind the developments are reported 
below after summarizing the key findings of the mapping exercise.  
 
Description of administrative development in Estonia 1990-2010 
 
In this section, the main characteristics of structural change within the Estonian public 
administration are presented. At first, a general overview of the context and the three 
phases of transformation are given. After that, the main findings with regard to the 
structural change of the administrative system are summarized. In the next section, the 
explanatory factors behind structural development are discussed. 
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Context and drivers of changes 
 
Institutional approaches to administrative change emphasize the importance of the 
temporal dimension of development. Institutional arrangements are usually products of 
“situation-specific compromises” (Olsen 2009, 18). The temporal dimension of the 
CEE post-communist transformation can be dissected through three concepts – time, 
timing and tempo (Schmitter and Santiso 1998). First, the processes of consolidating 
democracy took place in a specific historical “time” characterized by globalization, 
strong international actors and the domination of neo-liberal formulas for governing 
and government. In the sphere of public administration they were represented by the 
ideas of NPM (Christensen and Lægreid 2011; Drechsler 2005; Hood 1991; Lane 
1996). Second, the CEE countries faced a major challenge of “timing” as the 
fundamental transformations of social, economic and political systems had to be 
carried out at the same time. It brought the crucial issue of sequencing and pressure to 
choose not just “what” was the right strategy, but also “when” to apply it (Schmitter 
and Santiso 1998; also Offe 1991). Third, there was the issue of “tempo” – the speed at 
which patterns of regular interaction developed. “The longer democracy persists, the 
more it imposes its own rhythms and deadlines on those who have agreed to play by its 
rules of competition and cooperation” (Schmitter and Santiso 1998, 73). In other 
words, it was the issue of institutionalization – the speed of developing new shared 
rules, identities and practices that imposed their logic of appropriateness to the CEE 
politico-administrative systems that were de-institutionalized by the collapse of 
communist regimes. 
 
A crucial question is what factors combined, when and how to produce specific 
institutional solutions in the context of the Estonian public administration. Within the 
transformative approach, the changes in the structure of the public sector can be 
expected to be born in a complex interplay between the three types of factors – the 
conscious strategies of political and administrative leaders, the administrative culture 
and its understanding of the appropriate course of development (i.e. historical-cultural 
context), and environmental pressures, deriving both from international and national 
contexts (Christensen et al. 2007). At different points in time, they can be expected to 
have different weights and combinations. With regard to the post-communist 
administrative transformation in CEE, three general phases of development become 
evident with their distinctive contents and drivers of change – the initial 
transformation, accession to the EU and the post-accession period (III). These three 
phases are also visible in the development of the Estonian administrative structure (cf. 
Lauristin and Vihalemm 1997; Tõnnisson and Randma-Liiv 2009; Viks and Randma-
Liiv 2005). In different phases, specific dominating drivers and motives for change 
appear. (I, II, III) 
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First, the years 1990-1996 can be characterized as an initial transformation in Estonia. 
Although the steps towards greater self-determination within the Soviet Union had 
started already at the end of 1980s, the immediate years after regaining independence 
still constituted a major opening when critical decisions on the whole politico-
administrative system were made. The events that took place indicate that the whole 
Estonian politico-administrative system was de-institutionalized and needed to find 
new identities, rules and practices of functioning. The period was characterized by a 
great deal of instability and volatility in contextual conditions as major political, 
economic and social changes were taking place simultaneously. The multi-party 
system was in its initial phase of development, the parliament had to learn the role of 
democratic legislator and the diffuse executive structure inherited from the Soviet 
Republic did not provide new political executives with a capacity for policy analysis. 
Consequently, this complexity and uncertainty made the formulation of rational reform 
strategies very difficult or even impossible.  
 
Second, in the years 1997-2004 the accession to the EU dominated as the main driver 
of change. The pursuit of the EU membership was characterized by the notion of 
“conditionality” – like other candidates from CEE, Estonia had to demonstrate its 
administrative capacity and the ability to effectively apply the “acquis communautaire” 
before accordance of full membership (see e.g. Sedelmeier 2008). By the time of 
meeting with the reform pressure from the EU, the Estonian public-administration 
system had gone through radical transformation and had its new basic features already 
determined. More or less general consensus on the configuration of ministries and the 
description of their areas of governance had been developed, and formal procedures for 
democratic governance were growing in detail. The executive branch had elementary 
policy-making capacities in place and took initiative in drafting new or amendment 
legislation. Basic policies had been introduced for most critical areas of economic, 
political and social life.  
 
The third phase of development after the accession to the EU in the years 2004-2010 
can in some ways be seen as a new twist in the spiral of development when Estonia 
arrived at issues of performance and efficiency similar to those of the first phase, but in 
a completely different context. By that time, the Estonian politico-administrative 
system was already institutionalized. When the EU conditionality ceased, the internal 
factors became prominent again in the design of reforms. The global financial crisis 
with its intensive pressure on Estonian government after the economic boom based on 
the influx of cheap foreign credit emerged as the defining feature of the final years of 
the 20-year period. 
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Change of administrative structure 
 
The basis of Estonian administrative organization has been stipulated in three 
Government of the Republic Acts adopted in 1989, 1992 and 1995. The Acts have been 
building on each other. A seminal legislative change in the administrative structure was 
made in 1989, when a new ministry-agency structure was created two years before 
Estonia regained independence. The 1992 Act that was hastily adopted after the first 
democratic elections in the fall of 1992 in order to solve the legal vacuum between the 
new democratic Constitution and the existing Soviet regulation on government 
followed the line taken towards administrative organization in 1989. The 1995 Act 
(still in force in 2012) further institutionalized the system by providing more detailed 
regulations on the build-up and functioning of the executive branch. (I, II) 
 
In the period of 1990-2010, five intensive waves of structural reforms can be identified 
at the center of the government, although changes have also taken place in between 
them. First, in 1990 a comprehensive reform of government administration was carried 
out to enforce the 1989 Act. Two existing ministries were abolished, 10 ministries 
were established based on the previously existing Soviet state committees, and a 
number of agencies were given the new status of government organization. The second 
wave of intensive structural reforms arrived in 1993-1994 after the adoption of the 
1992 Act. Several ministries were merged, and a number of new agencies formed on 
the basis of the existing units. At the same time, several agencies were terminated 
through mergers or absorption by their parent ministries. The third wave of reforms in 
1996-1997 was directed at reorganizing the level of government agencies. The aim was 
to reduce the number of boards and inspectorates that were perceived to be too 
autonomous from the ministries. Their termination mostly took place through 
absorption by the parent ministries. The fourth wave of reforms in 1999-2002 (between 
the opening of the accession negotiations with the EU in 1998 and the accession in 
2004) can be characterized as an active general administrative reorganization – the 
agencies were established as well as ended and moved between the ministries. The 
previous trend of abolishing government organizations was abandoned and reversed. 
Finally, in the years 2008-2010, seven complex mergers or complex reorganizations of 
government agencies took place, often also embracing functions from outside the 
center of the government. Seven agencies ended their existence in bigger multi-
functional structures. 
 
With regard to the period from 1995 to 2010 that is covered with detailed coding of 
change events, of the 40 government agencies listed in the 1995 GRA at the time of its 
adoption, only 11 still existed in 2010 with the same name and affiliation; four more 
only changed affiliation. A merger of two ministries took place. The events identified 
during the mapping exercise modified both the vertical and the horizontal dimensions 
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of the government structure. Nevertheless, whereas on the vertical scale there was no 
reason to speak of strong vertical specialization or de-specialization during that period, 
in the horizontal dimension, the trend was clearly towards decreasing specialization. 
The number of ministries fell from twelve to eleven. The number of boards and 
inspectorates decreased by twelve (40 in 1996 against 28 in 2010). Although nine new 
agencies were established, at the same time seven were discontinued and 25 
participated in different kinds of mergers. There was no case of an existing agency 
being split up into new agencies.  
 
Altogether, the twenty-year period saw a major organizational change and a lot of 
structural reshuffling. The general trend of reform at the center of government over 
these 20 years can be characterized as “de-agencification” – although a number of 
agencies were established next to abolishing and merging them, in sum the numbers of 
both the ministries and government agencies decreased significantly. On the level of 
agencies, the trend was towards the development of multi-functional organizations. (II) 
The pace of reforms was significant. There were only a handful of ministries and 
government agencies that existed with the same name in 1990 and in 2010. The rate of 
change was remarkable, also considering the fact that amending the GRA requires 
absolute parliamentary majority in Estonia (Constitution, § 104), therefore making the 
structural re-arrangements much more demanding in terms of political will.  
 
The focus of the reforms changed over the years. While in the first years of 
transformation active reshuffling took place on the level of both the ministries and the 
agencies, in the later years, the focus shifted more to the level of agencies. The reforms 
were mostly sector-based. There were two episodes in the 20-year period when the 
focus was on the system as a whole – first in 1989-1990, when the Soviet 
administration was rearranged in order to support aspirations for larger self-
determination within the Union, and in 1995-1997, when attempts were made to 
simplify and downsize the executive structure by terminating government agencies. As 
a whole, a segmented administrative system formed during the two decades of 
development. Estonia moved from a fragmented system inherited from the Soviet 
Republic to a segmented system that relies on strong ministries supervising their areas 
of governance regarding both policy and structure. Although the eleven ministries are 
small, they represent strong administrative actors that have considerable leverage over 
the issues belonging to their domain. Other coordinating centers in the system 
(Government Office, Ministry of Finance) are equipped with restricted coordinating 
powers and constrained by limited resources. By 2012, the problems of horizontal 
coordination and their impact on the policy capacity of the state have become more and 
more evident. (I, III) 
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Explanation of administrative development in Estonia 1990-2010 
 
The discussion of CEE post-communist change is characterized by three central 
explanatory factors that are seen to direct the institutional development in the region – 
these are the development support and conditionality of international organizations, the 
inheritance of the communist politico-administrative system and the change of the 
party-political structure. (II, III) A particularly important issue is how these factors 
became manifest or combined in the initial phase of transformation that can be 
described as a “critical juncture” with a lasting impact on the further development. 
According to Capoccia and Kelemen (2007, 343) “Critical junctures are characterized 
by a situation in which the structural (that is economic, cultural, ideological, 
organizational) influences on political action are significantly relaxed for a relatively 
short period, with two main consequences: the range of plausible choices open to 
powerful political actors expands substantially and the consequences of their decisions 
for the outcome of interest are potentially much more momentous.” In other words, 
critical junctures are periods distinguished by uncertainty and contingency that have a 
potential to set in motion new institutional patterns with deterministic nature – to set 
new paths of development that induce further movement in the same direction 
(Capoccia and Kelemen 2007; Mahoney 2000; Pierson 2000).  
 
With regard to the key explanatory factors, the discussion of environmental pressures 
for administrative change in CEE tends to feature two central arguments – first, that 
there was very low pressure from the national environments related to the weak civil 
societies of the post-communist countries and under-institutionalized mechanisms of 
state-society cooperation (see e.g. Goetz and Margetts 1999; Nemec 2009; Randma-
Liiv et al. 2008), and, second, strong pressure from international environments in the 
forms of development aid and, later, EU “conditionality” – a need to demonstrate 
administrative capacity and the ability to effectively apply the “acquis communautaire” 
before accordance of full EU membership (Grabbe 2003). A considerable influence of 
international financing institutions, EU and international management doctrines on 
public administration and policy is generally predicted.  
 
The lack of experience with institutions necessary for independent statehood and the 
need to have major reforms in a very short time lead to the assumption that there was a 
huge opportunity for Western models and know-how to influence the administrative 
reforms in CEE, especially in the initial economic and political transformation that was 
actively supported and also supervised by different international actors – 
OECD/SIGMA (financially supported by the EU), the World Bank, IMF and bilateral 
donors (Nemec 2009). These years were characterized by “supply-based policy-
transfer” (as opposed to “demand-based policy-learning” later) (Randma-Liiv 2005). 
At the same time, the post-communist structural reorganization started at a time in 
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history when the international environment was dominated by neo-liberal definitions of 
problems and solutions for democratic governing. Bruszt (2002) has brought out that in 
the initial years of economic reforms in the CEE countries, the policies were basically 
shaped by the “Washington Consensus” stressing the importance of de-statization, de-
regulation and progress of economic development in terms of the level of freedom 
from the state, whereas the building up of regulative state capacities began long after 
the introduction of liberalizing measures. 
 
The central historical-cultural issue addressed in the discussion on the CEE 
transformation is the status of communist legacies in explaining the administrative 
developments. As pointed out by Meyer-Sahling (2009, 511) “the very term ‘post-
communist’ administration implies that the period of communism is a defining 
attribute of East Central European administrations”. The perspective of legacy 
explanations tends to be negative – the deficiencies found to be present in the CEE 
administrative systems are perceived to be the “inheritance of the former system of 
governance which has proved extremely difficult to shake off” (Verheijen 2007; see 
also Verheijen 1998). However, the estimation of the communist impact on the post-
communist development depends on the extent of “de-institutionalization” of political 
and economic spheres after the collapse of communist systems. According to Olsen 
(2009, 10-11), de-institutionalization implies that “existing institutional borders, 
identities, rules and practices as well as shared conceptions of legitimate resources and 
powers are becoming contested and possibly discontinued.” The rate of de-
institutionalization can be expected to be especially high in the so-called “newly 
independent states”, including the Baltic States, which were formerly parts of the 
Soviet Union (Randma-Liiv et al. 2011b, 165).3 The higher the rate of de-
institutionalization, the easier to introduce new institutional solutions. 
 
At the same time, as noted by Crawford and Lijphart (1995, 176), in the establishment 
of democratic political systems in CEE, legacies became tools of political discourse 
and competition, and their relative weight was determined by the specific national 
contexts. From that perspective, it is the mode of separation of the Communist Party 
and the state in the initial phase of transformation that can be expected to have a lasting 
impact on the further development of the governance system (Ganev 2001). A critical 
factor from this perspective was the result of the first free elections – whether these 

                                                            
3 Lieven (1993, 316) has named the first year of independence a “Year Zero” for the Baltic 
states: “In comparison with the countries of Eastern Europe, the Baltic states, as constituent 
parts of Soviet Union, were at a colossal disadvantage, as they set out to free themselves from 
Communism and reform their states and economies. Whereas the East European satellites 
possessed at least the formal attributes of independent statehood, however theoretical they 
might be, the Baltic states lacked their own currencies, armed forces, border guards, diplomatic 
services, central or even local banks, railways, airlines, and even tourist offices.”  
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were won by the old elites or the democratically minded opposition. “Countries where 
the first elections brought about the separation of party and state stand a much better 
chance of extricating themselves from the ruins of socialism than do countries where 
the separation did not occur until later” (Ganev 2001, 396).  
 
In the context of Estonian public administration, several critical combinations of 
political, cultural and environmental factors appear over the two decades of post-
communist transformation that have contributed to the institutionalization of the 
administrative structure and to the evolvement of a segmented administrative system. 
In addition to the three key explanatory factors addressed above, a further 
environmental factor becomes manifest – it is the small size of Estonia. (I, II, III) 
 
First of all, the first democratic elections of 1992 were won by the nationalistic-
conservative anti-communist Pro Patria Union, which ran its campaign with the slogan 
“Clean the house!” The right-of-center coalition of the Pro Patria Union, the Estonian 
National Independence Party and the Moderates implemented a liberal “shock therapy” 
in the Estonian economy (Lauristin and Vihalemm 2009, 9).4 The general elections of 
1995 brought a change in the division of political mandates, but no considerable turn to 
the Left. The neo-liberal worldview had a strong influence on the way the state and its 
reconstruction were perceived in the initial stage of transformation. The sharp break 
with the communist past in the first democratic elections created a favorable ground for 
overarching reforms. The aim of building a new efficient state according to neo-liberal 
understanding combined with the fear of the possible persistence of the overwhelming, 
fragmented and one-party-controlled public administration inherited from the Soviet 
Republic. This combination of ideology and fear became manifest most clearly in the 
goal of downsizing the administrative structure and a great concern taken with the 
issue of decentralization of power within government (Riigikogu 1992a; 1992b).  
 
The decentralized approach to reforms and governing was also further supported by the 
task environment where the initial decisions on the principles of the new system were 
made under serious time pressure and a heavy workload. In the presence of Russian 
troops in Estonia until 1994, the persistence of independence was not self-evident, and 
the coalition aimed to use the window of opportunity gained with self-determination as 
much as possible. The 1992 coalition agreement declared that the Government would 

                                                            
4 “Trying to open the window of opportunity, the Estonian government chose the path of 
maximum liberalization: no tariffs, no subsidies, no regulated prices (with the exception of 
governmental constraints on the price of energy, water, health services, postal services), no 
progressive taxes, no quotas and no extensive transfers of income” (Lauristin and Vihalemm 
1997, 107). The leader of the Union, Mart Laar, Prime Minister in 1992-1994 and 1999-2002, is 
famous in Estonia for being called the best pupil of Margaret Thatcher, allegedly by Thatcher 
herself (Bahovski 2005). 
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work, among other things, on the creation of the Estonian defense forces, the 
establishment of a professional border-guard service, the determination of the 
principles of local self-government, carrying out taxation reform, adopting legislation 
necessary for developing market activities and initiating wide-scale privatization 
(Coalition agreement). As the ambitions for reform were high, actual know-how little 
and time for coordination and consultation in short supply, the decentralized problem-
solving approach appeared natural. The 1992 GRA gave only a very general 
framework for reforming the system and individual ministers were trusted with a lot of 
freedom in molding and reforming administrative organization and policies in their 
areas of governance. Consequently, the foundations to a segmented administrative 
system were laid down in the initial stage of transformation. (III) 
 
Second, the analysis of Estonian administrative development shows that the whole 
politico-administrative system was de-institutionalized at the beginning of the 1990s 
and needed to find new ways of functioning (II). The landmarks for orientation were 
found in two grand ideas in Estonia – the abandoning of the soviet politico-
administrative system and the restoration of independent statehood lost in 1940. Most 
importantly, the changes were taking place in the background of re-gained statehood. 
The 1992 Constitution established the principle of legal continuity of the Republic of 
Estonia, proclaimed independent in 1918 and occupied by the Soviet Union in 1940. 
The 1992 Government declared in its coalition agreement (followed also by a 
Parliamentary declaration) that the modernization of legislation in newly-independent 
Estonia must be based on the legislation of the First Republic. Thus, in a situation 
where the changes had to be made quickly and there was no handy template for a 
democratic public administration to use, the model and assurance was found in the pre-
Second World War administrative experience. Although it was not possible to take 
over the 1938 regulation, it provided some important anchors with regard to the 
ministry-agency structure and the division of functions between the ministries 
(Randma-Liiv 2005; Riigikogu 1992a; 1992c). The direct influence of the First 
Republic has been noted in other spheres of state administration, for example in the 
initial choice of budgetary institutions, where important provisions were taken over 
from the 1938 State Budget Act, sometimes even word by word (Raudla 2010, 472).  
 
Third, although it has been claimed that the role of external factors started to grow 
almost immediately after the restoration of independence and was “especially fruitful 
in those areas where the remnants of the Soviet system needed to be replaced as 
quickly as possible with effective new structures: inter alia taxation, customs, banking, 
social insurance, public health, labor market, etc.” (Lauristin and Vihalemm 2009, 10), 
there is no indication in the analyzed materials of any significant and sustainable input 
from the international actors either in terms of know-how or conditionality into 
determining the underlying principles of the Estonian administrative system. A similar 
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conclusion was drawn earlier by Randma-Liiv (2005) who argued that, regardless of 
Estonia being active in foreign lesson-drawing, and in the early years of transformation 
a target of considerable foreign aid for state-building, international influence was 
relegated to the level of individual programs and policies, and its impact on the 
fundamental structure and functioning of the central government was rather 
insignificant. A similar observation has also been made in the context of other CEE 
states (Goetz and Wollmann 2001, 883). The finding reflects a more general claim that 
whereas the impact of international financial institutions (IFIs; e.g. IMF, World Bank, 
EBRD) and their agendas has been clearly recognized in the case of economic policies 
of the young CEE democracies (Bruszt 2002), it has been more difficult to estimate the 
effect of IFIs and other international actors on the development of public 
administrations. On the one hand, the external influence on the CEE democratization 
appeared in several different forms (e.g. consultancy, development aid or conditions 
for financial support) and, on the other hand, its impact was dependent on the domestic 
political preferences and configurations (Zaborowski 2005). 
 
Nevertheless, the transformative power of one of the international actors – the EU – is 
evident in the Estonian case (I, II). During the phase of EU accession a significant 
change in the principles of structuring public administration and the allocation of 
regulatory functions in the system took place in Estonia. Due to the EU pressure, the 
previous policy of terminating government organizations as centers of steering, to 
some extent autonomous from the ministries, and merging them with the parent 
ministries held over different governing coalitions from 1992-1998 was abolished and 
reversed in order to accommodate regulatory responsibilities in accordance with the 
EU rules. As argued by the minister of communication in front of Riigikogu in 1998 – 
the EU directive presumed a type of organization (independent regulatory agency) that 
was alien to the Estonian administrative system (Riigikogu 1998). In the clash of 
doctrines the EU approach prevailed. Due to the conditionality and the ongoing 
institutionalization of the administrative system, the EU had a penetrating influence on 
the Estonian public administration. 
 
Furthermore, the characteristics of an administrative system with strong ministries 
having a considerable leverage over the issues falling to their areas of governance were 
further strengthened by the process of accession to the European Union. As a 
segmented system had already taken root by the time of accession, the accession 
process was organized in Estonia by dividing the issues between ministries according 
to their mandate. In combination with the sectoral approach of the EU in evaluating 
and supporting administrative development in CEE (Jacobs 2004, 322; Dimitrova 
2002, 179), the decentralized administrative structure was further institutionalized in 
Estonia. Although it was also increasingly discerned at the same time that Estonian 
public administration needed better mechanisms for horizontal coordination, these 
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pressures were accommodated by establishing network-type instruments of 
cooperation. 
 
Fourth, the initial de-institutionalization of the public sector and its radical 
reorganization in a short period of time molded a technocratic politico-administrative 
culture in Estonia that took administrative reform as something that can be done 
quickly and by changing regulations. The system was tolerant to solving performance 
issues by structural reorganizations, even if this required initiating legislative 
amendments. The speed and scope of the initial post-communist reforms supported the 
emergence of “transition macho managers” (Tõnnisson and Randma-Liiv 2009, 106) 
with a top-down style of reforms and little familiarity with consulting parties outside 
the administration. As the Estonian civil society itself was also going through major 
changes during the two decades, it was possible to carry out considerable changes 
without critical evaluation or public debate.  
 
Fifth, the neo-liberal worldview that shaped reforms in the initial phase of 
transformation has dominated Estonian political, economic and social development 
also in the later periods (cf. Drechsler 2000; Drechsler 2004; Lauristin and Vihalemm 
2009; Muhhina 2012; Nørgaard and Winding 2005; Raudla 2011; Raudla and Kattel 
2011). Its reign has been maintained by the political structure with two main parties 
carrying the worldview – the Pro Patria Union and the Reform Party – firmly 
institutionalized in the political landscape and with a remarkable record of being in 
power. The Reform Party has been holding the position of Prime Minister since 2005 
and has persisted in government since 1999 (13 years in a row by 2012). The neo-
liberal inclination towards a lean state has found support also in Estonia’s relative lack 
of financial and human resources. This has resulted in modest interest in administrative 
development and reluctance towards investing in the administrative system. As 
concluded recently by OECD (2011), there seems to be “a lack of shared understanding 
about the role of the public administration for ensuring Estonia’s future” among the 
political and administrative leaders.  
 
The neo-liberal mindset of the politico-administrative elite has also been reflected in 
the support for NPM-type management instruments. It has even been claimed that 
Estonia is “one of the CEE countries closest to NPM models” (Drechsler 2004, 391). 
However, at the same time, the structural reforms carried out at the center of the 
Estonian government have been different from the NPM-type structural reforms in the 
Western democracies characterized as “agencification” – breaking up rigid and inert 
bureaucracies into smaller, task-specific performance-based units that have clear goals 
and accountability mechanisms (Talbot 2004). Instead, the reforms that took place in 
the 20-year period can be characterized as “de-agencification” and consolidation of the 
structure. Furthermore, the structural changes undertaken during Estonian accession to 
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the EU, when several agencies were established to accommodate the EU requirements, 
have been rearranged to a certain extent in the post-accession period when wide-
ranging attempts for consolidation returned. Possible explanations for that divergence 
are discussed in II, and they range from very different initial conditions in CEE 
(fragmented administrative system) to the small size of the Estonian state.  
 
Importantly, the country’s small size appears from the analysis as an additional 
explanatory factor that seems to have had a significant effect on the institutionalization 
of the Estonian administrative system through shaping the understanding of political 
actors on the feasibility of different reform options and mediating international 
influence. Most of all, it can be hypothesized that the small size of Estonia has pushed 
reformers towards establishing multi-functional agencies. According to the small-state 
theory, states with populations as small as Estonia’s are expected to show special traits 
in their public administrations (IV). One of the most recognized among them, besides 
limited scope of activity, reliance on informal structures, constraints on steering and 
control and higher personalism, is multi-functionality. The small size of states limits 
specialization and pressures public institutions towards multi-functionalism. It appears 
both on the level of individual officials as well as entire public organizations. Grouping 
of functions gives them an advantage of scale – allows internal access to a wider range 
of skills and permits more efficient use of resources (e.g. technical support staff) (Bray 
1991, 40-41). 
 
These arguments are supported by the Estonian trend towards multi-functional 
government organizations. Especially in the years 2008-2010, several complex mergers 
of the government agencies took place and led to bigger multi-functional structures 
where the regulation and oversight of different policy fields were brought together to 
single integrated administrations. Interestingly, there was no direct reference to the 
global economic crisis and its harsh effect on the state budget as a driver of the 
structural changes. The reforms were motivated with arguments that government 
agencies would become more “sustainable” through the establishment of multi-
functional agencies and that the reorganizations would lead to economies of scale (e.g. 
Riigikogu 2007; Seletuskiri… 2009). The special context of a small state was 
occasionally brought out, mostly as a reason to do things “our own way”, for example 
by integrating functions that in the other EU member states were in separate agencies 
(e.g. in the case of the Estonian Competition Board; Seletuskiri… 2007). In some 
instances, the mergers were seen to create possibilities for specialization and increasing 
professional standards by establishing larger service areas and decreasing the multi-
functionality of individual positions (e.g. in the case of the Environmental Board; 
Keskkonnaministeeriumi… 2008). Altogether, in the context of the Estonian 
administrative change the small size of the state appears as an important factor that has 
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had an impact on the development of the administrative system and that deserves 
further analysis.  
 
Directions for further research 
 
To conclude the preceding introductory overview, the case study of the Estonian 
administrative structure demonstrates the value of analyzing post-communist 
development as a complex “transformation” and not as a one-way “transition” to 
certain pre-defined models. Although the CEE states have gone through similar phases 
of development, their specific national contexts have created different incentives, 
constraints and bases for structural change within the democratization process. As the 
Estonian case shows, in the situation of extensive de-institutionalization of the existing 
institutional frameworks, there is considerable room for structural change and the void 
left by de-legitimization of the preceding system may be filled by administrative and 
political leaders by accommodating both the demands of the specific national 
historical-cultural context and international environmental pressures. The outcomes of 
such reforms can be explained by recognizing different basic types of factors at work 
and analyzing their influence. Furthermore, such a transformative perspective allows 
one to examine the CEE structural change as a universal theoretical problem and to 
apply the knowledge gained for furthering the understanding on the change of 
administrative structures in general. 
 
The thesis makes a contribution to the international academic discussion by providing a 
systematic overview of the development of the Estonian administrative structure and 
analyzing it in a comprehensive theoretical framework that constitutes a novel 
perspective to the subject in the context of CEE post-communist studies. Furthermore, 
it demonstrates the relevance of the state’s small size as an explanatory factor and 
establishes a theoretical foundation for further empirical studies. At the same time, the 
findings and the research process of the thesis indicate several avenues for future 
inquiries. There is considerable room for research with regard to the Estonian case, the 
application of the mapping methodology in general (V) and in the CEE context more 
specifically, and for explaining the structural development of administrative systems.  
 
First of all, with regard to the case of the Estonian public administration, the thesis 
gives a detailed overview of the structural change at the center of Estonian 
government. Further research endeavors could also address the evolvement of the other 
types of agencies that operate in the Estonian administrative landscape, especially the 
private-law foundations that form an interesting group of organizations for several 
reasons and the diverse group of relatively autonomous public institutions. Addressing 
the development of these types of agencies that usually function in a longer distance 
from the parent ministries and have a separate legal identity (private or public) could 
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give a richer picture of the post-communist structural change and the change factors at 
work, and shed light on the reasons for locating public functions in different types of 
public organizations. 
 
The Estonian case also offers possibilities for going into more detail with regard to the 
theoretical explanations behind the changes. Most of all, the issues that emerge from 
the thesis relate to the impact of international change agents and management 
doctrines, global economic crisis as a driver of structural change and the influence of 
the small size of the Estonian state on its administrative development. Especially the 
issue of state size as an independent variable is relatively under-theorized and could 
benefit considerably from systematic empirical research (IV). A great potential from 
that perspective lies in testing the combination of small-state theory and population 
ecology of organizations that focuses on environmental pressures for adaptation on 
whole populations of organizations (see Peters 1992, 205-210; Carroll 1984; Hannan 
and Freeman 1989) and would allow advancing the analysis of the impact of small-
state constraints on public-sector structure. 
 
Second, the relevance of the mapping methodology for describing the administrative 
systems, understanding the changes that take place within them and grasping how they 
evolve in time has been demonstrated in the established democracies (Boin et al. 2010; 
Lægreid et al. 2010; MacCarthaigh 2012b; Rolland and Roness 2012) and also in the 
context of CEE states (Hajnal 2010; Musa and Koprić 2011; Nakrošis and Budraitis 
2012). Mapping the structural development of CEE public administrations can 
contribute both to the theoretical framework for explaining the post-communist 
changes as well as to the advancement of the mapping methodology itself by testing 
the universality of the organizational and event classifications in different politico-
administrative systems (V; cf. Hajnal 2012; MacCarthaigh 2012a) and in the context of 
high organizational change and volatile structures.  
 
Furthermore, longitudinal mapping of structural change within CEE could considerably 
enhance the understanding on the ways the states as such have changed during the 
post-communist transformation – how their role has changed in terms of the functions 
that they fulfill and whether they have moved from certain dominant types to others 
(especially in the initial phase of transformation and in the phase of accession to the 
EU; cf. Hardiman and Scott 2010). In addition, mapping can contribute considerably to 
comparative studies of administrative systems. Particularly so in the context of CEE 
countries where high-quality empirical studies have been few. Now that there is more 
systematic information on the CEE administrative structures available, recently to a 
great extent related to the European Science Foundation-funded COST Action titled 
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“Comparative Research into Current Trends in Public Sector Organization – CRIPO”5 
(see Randma-Liiv et al. 2011a; Verhoest et al. 2012), it is possible to move on to 
comparative studies and to seek further knowledge on the types of administrative 
systems in operation, their evolvement in time and the explanatory factors behind the 
changes.  
 
Last but not least, analysis of CEE post-communist transformation has a great potential 
to advance the institutional theory in general and the analysis of institutional change in 
particular. Although the concepts of “critical junctures” and “path dependency” are 
widely used in academic analysis, they are seldom critically dissected and 
systematically applied in research (Capoccia and Kelemen 2007; Mahoney 2000). CEE 
countries with their wide-reaching transformations and ambitions to shift to new 
economic and political systems offer an excellent environment for the analysis of 
critical openings, de-institutionalization and re-institutionalization processes, the 
impact of under-institutionalized environment on political decision-making and 
reproduction of institutional patterns. The opportunities for further analysis can be 
exemplified by the struggle with the legacy explanations in the CEE context – whether 
communist, pre-communist or by now also post-communist (see for example Crawford 
and Lijphart 1995; Meyer-Sahling 2009; Mayer-Sahling and Yesilkagit 2011). Also in 
this stream of research a big potential lies in comparative studies of CEE countries that 
have gone through similar phases of transformation, but different processes of 
institutionalization. 
 
 

                                                            
5 http://soc.kuleuven.be/io/cost/ (18 December 2012). 
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SUMMARY IN ESTONIAN 
 
Avaliku halduse organisatsioonistruktuuri muutuste kaardistamine ja 
analüüs: Eesti haldussüsteemi areng 1990-2010 
 
Seoses üleminekuga kommunismilt demokraatiale ja plaanimajanduselt turumajandu-
sele on Kesk- ja Ida-Euroopa (KIE)6 riigid läbi teinud suured poliitilised, 
majanduslikud ja ühiskondlikud muutused. Kuigi üldise riigielu ümberkorraldamisega 
kaasnesid olulised reformid ka täidesaatva võimuharu ülesehituses, on avaliku halduse 
organisatsioonistruktuuri arengut siiani KIEs teaduslikult analüüsitud vähe ning uurijad 
on keskendunud eelkõige majandussüsteemile ja poliitilistele institutsioonidele. Samal 
ajal on alles kujunemisjärgus ka üldine haldusstruktuuride pikaajalise arengu ana-
lüüsimise teaduslik raamistik. Akadeemiline teadmine selle kohta, kuidas ja miks 
riikide avaliku halduse organisatsiooniline ülesehitus pikema aja jooksul muutub on 
täna veel lünklik ning KIE üleminekuaja kontekst, kus täidesaatva võimuharu 
struktuurimuutus on olnud osaks üldisest majanduslikust, poliitilisest ja sotsiaalsest 
teisenemisest, pakub selles osas lisaväljakutse.  
 
Käesoleva väitekirja eesmärgiks on Eesti juhtumi analüüsi abil erialase rahvusvahelise 
diskussiooni edendamine nii haldusstruktuuride kaardistamise ja analüüsimise osas 
üldiselt kui post-kommunistliku avaliku halduse organisatsioonistruktuuri arengu 
mõistmise osas spetsiifilisemalt. Eesti keskvalitsuse täidesaatva võimuharu struktuuri 
arengut demokraatiale üleminekul ning tänase haldussüsteemi välja kujunemist uurides 
otsib väitekiri vastust kahele kesksele küsimusele: 
 
- Millised muutused toimusid aastatel 1990-2010 Eesti avaliku halduse organisat-

sioonilises ülesehituses? 
- Millised tegurid olid muutuste taga ning kuidas need suunasid struktuuri arengut?  
 
Väitekiri koosneb viiest teaduspublikatsioonist (I; II; III; IV; V) ja sissejuhatusest, mis 
tutvustab valitud teemat, selle olulisust ning asetab töö laiemasse akadeemilisse 
konteksti. Publikatsioonid annavad ülevaate Eesti haldussüsteemist, keskvalitsuse 
haldusorganisatsiooni struktuurist ja selle arengust (I), Eesti avaliku halduse arengu 
kaardistamise metoodikast ja peamistest leidudest (II) ning kesksetest arengut 
suunanud teguritest (III). Samuti võtab väitekiri kokku olemasoleva teoreetilise 
teadmise riigi väiksuse potentsiaalse mõju kohta avaliku halduse struktuurile (IV) ning 

                                                            
6 Käesoleva väitekirja kontekstis peetakse KIE all eelkõige silmas kümmet Euroopa Liiduga 
liitunud post-kommunistlikku riiki (Bulgaaria, Eesti, Leedu, Läti, Poola, Rumeenia, Slovakkia, 
Sloveenia, Tsehhi ja Ungari).  
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analüüsib täidesaatva võimuharu struktuuri kaardistamise ning arengute analüüsimise 
edasisi arenguvõimalusi üldiselt (V).  
 
Uurimistöö koosneb kolmest osast. Esmalt luuakse üldine pilt Eesti riigi täidesaatva 
võimuharu organisatsioonilisest ülesehitusest (I). Teiseks kaardistatakse erinevate 
dokumentide (seadused, seadusemuudatused ja nende eelnõud, Riigikogu istungite 
stenogrammid, koalitsioonilepingud, avaliku teenistuse aastaraamatud jms) analüüsi 
abil täpne struktuuri areng ministeeriumide, ametite ja inspektsioonide tasemel ehk 
täidesaatva võimuharu keskmes. Et tegemist on Eesti riigi kontekstis poliitikate 
kujundamise ja elluviimise seisukohast kriitilise tähtsusega struktuuri osaga, siis annab 
nende organisatsioonide uurimine kõige esinduslikuma pildi avaliku halduse ülesehi-
tuse muutumisest ja selle põhjustest 20 aasta jooksul. Konkreetsete struktuuri 
muutmissündmuste kodeerimiseks kasutatakse Norra riigihalduse andmebaasi 
kodeerimisjuhendit ning sündmuste tüübi kategoriseerimisele lisaks määratletakse ka 
nende mõju haldusstruktuuri horisontaalsele ja vertikaalsele spetsialiseerumisele (vt 
II). Kolmandaks koondatakse kaardistamise käigus kogu informatsioon 
struktuurimuudatuste põhjuste kohta ning võrreldakse seda avaliku halduse arengut 
puudutavate seletuste ja väidetega muudes allikates (akadeemilised analüüsid, 
reformikontseptsioonid, erinevad raportid jms). Nii sünnib pilt sellest, mis on olnud 
muutusi suunavad tegurid (vt II, III).  
 
Väitekirja teoreetiline raamistik toetub ajaloolisele institutsionaalsele analüüsile ning 
kombineerib seda avaliku halduse organisatsioonilist ülesehitust, post-kommunistlikku 
arengut ja väikeriike puudutava rahvusvahelise teadmisega. Selline nelja erineva 
teoreetilise suuna kombinatsioon pakub KIE uuringutes uudse vaatenurga. Käesolev 
väitekiri panustab rahvusvahelisse akadeemilisse diskussiooni vähemalt viiel moel. 
Esiteks, andes süstemaatilise ülevaate ühe KIE riigi haldusstruktuuri arengust. Teiseks, 
tuues post-kommunistliku arengu analüüsi sisse organisatsioonistruktuuri ja väikeriigi 
teooriad. Kolmandaks, süstematiseerides olemasoleva teoreetilise teadmise väikeriigi 
mõjust haldusstruktuurile ning luues aluse edasistele empiirilistele uuringutele. 
Neljandaks, võttes vaatluse alla 20 aastase perioodi, mis on KIE uuringute kontekstis 
erandlik ning võimaldab anda pildi teguritest, mis on tänase Eesti haldussüsteemi 
väljakujunemist mõjutanud. Viiendaks, pakkudes välja ühe võimaliku viisi post-
kommunistliku strukturaalse arengu kaardistamiseks, mida saab kasutada sarnaste 
uurimisprojektide kavandamiseks teistes KIE riikides. Lisaks panustab väitekiri läbi 
avaliku halduse arengut ja toimimist puudutava info koondamise ja süstematiseerimise 
ka Eesti haldussüsteemi arendamise alasesse praktilisse diskussiooni. 
 
Kuna KIE riikide avaliku halduse ülesehituse arengut on süstemaatiliselt analüüsitud 
vähe, siis võib käesolevat uurimistööd lugeda teedrajavaks. See identifitseerib 
struktuurimuutuse, püüab selgitada selle põhjuseid ning toob välja võimalused 



36 

edasiseks uurimistööks. Kuigi Eestit ei saa KIE kontekstis pidada esinduslikuks 
juhtumiks – nii riigi väiksusest, iseseisvuse taastamisest kui KIE riikide üldisest 
mitmekesisusest tulenevalt –, on Eesti juhtumi analüüs siiski laiema teadusliku 
väärtusega. Ühelt poolt sellepärast, et KIE riigid on demokratiseerumise käigus läbinud 
sarnased arenguetapid algsest transformatsioonist kuni Euroopa Liidu (EL) liikme-
lisuseni ja teiselt poolt sellepärast, et Eesti avaliku halduse struktuuri arengu analüüs 
aitab paremini mõista seda, millised tegurid mõjutavad avaliku halduse 
organisatsioonistruktuuri muutumist üldiselt ja kuidas nad erinevates ajapunktide 
kombineerudes loovad uusi institutsionaalseid lahendusi.  
 
Väitekiri vaatleb Eesti post-kommunistlikku arengut kui „transformatsiooni“ ehk 
teisenemist. See erineb KIE uuringutes domineerivast „transitsiooni“ ehk siirde 
perspektiivist, mis analüüsib KIEs toimunud muutusi ühesuunalise liikumisena 
kommunismilt demokraatiale ja plaanimajanduselt turumajandusele. Teisenemise 
perspektiiv pakub KIE arengute analüüsimiseks avarama vaatenurga lubades 
poliitilistel, majanduslikel ja sotsiaalsetel institutsioonidel muutuda ilma kindlat 
suunda ette andmata. Eesti haldussüsteemi arengut suunanud tegurite analüüsimisel 
võetakse aluseks transformatiivne lähenemine (transformative approach), mis eeldab, 
et avaliku halduse struktuurimuutused toimuvad laias laastus kolme tüüpi tegurite 
omavahelises koosmõjus. Nendeks teguriteks on (1) poliitilised strateegiad, (2) avaliku 
halduse ajaloolis-kultuuriline kontekst koos oma arusaamisega ootuspärasest ja 
soovitatavast arengust ning (3) avalike organisatsioonide tegutsemiskeskkonnast 
tulenevad surveavaldused arenguks või muutusteks. (II, III, V) 
 
Struktuurimuutuste sisu ja eelnevate mõjutegurite ilmnemise põhjal on Eesti avaliku 
halduse institutsionaalses arengus võimalik välja tuua kolm suuremat etappi, mis 
iseloomustavad KIE riike ka üldiselt. (I, II, III) Esiteks, iseseisvuse taastamisele 
eelnenud ja vahetult järgnenud aastad (1990–1996), kui toimusid radikaalsed 
majanduslikud ja poliitilised muutused, mis peegeldusid ka avaliku halduse struktuuris. 
Teiseks, Euroopa Liiduga liitumise ettevalmistamise periood (1997–2004), kui 
haldussüsteemi areng ja võimekus muutusid keskse tähtsusega teemadeks. 
Kolmandaks, aastad Euroopa Liidu ja NATO täisliikmena (2004–2011), kui fookus 
liikus taas Eesti enda vajadustele ja võimalustele, seda eriti ülemaailmse 
majanduskriisi ja riigi sissetulekute olulise vähenemise kontekstis. 
 
Nende perioodide sees saab Eestis eristada viit suuremat täidesaatva võimuharu 
struktuuri reformimise lainet. Esimene laiaulatuslik ja põhimõttelise tähtsusega 
struktuurireform toimus 1990. aastal, kui viidi ellu 1989. aasta detsembris vastu võetud 
ENSV Ülemnõukogu seadus ENSV valitsuse kohta. Seadusega sätestati, et Eestis on 
17 ministeeriumi ning Riigikantselei, mida juhib riigiminister. Et sellise struktuurini 
jõuda, kaotati kaks ministeeriumi ning riiklike komiteede baasil loodi kümme uut 
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ministeeriumi. Muutused toimusid ka ministeeriumide allasutuste tasandil, kus 
mitmetele üksustele omistati ameti või inspektsiooni staatus. Kuigi struktuuris on 
järgnevate aastate jooksul tehtud palju muudatusi, loodi 1990. aastal läbi viidud 
reformidega alus praegusele haldussüsteemile ning 1992. ja 1995. aastal vastu võetud 
Vabariigi Valitsuse seadused ehitasid sellele põhjale.  
 
Teine suurem reformide laine järgnes 1992. aasta Vabariigi Valitsuse seaduse vastu-
võtmisele. Aastatel 1993–1994 ette võetud haldusorganisatsiooni reformid olid 
ulatuslikud – liideti mitmed ministeeriumid ning moodustati vähemalt kümme uut 
ametit, samal ajal teisi likvideerides neid omavahel või ministeeriumidega liites. 
Üldkokkuvõttes iseloomustas tollaseid muudatusi hajusa ja killustatud haldus-
organisatsiooni kokkutõmbamise ja ühtlustamise eesmärk. Kolmandaks, aastatel  
1996-1997 toimunud reformid oli suunatud ministeeriumidele alluvate valitsusasutuste 
taseme ümberkorraldamisele eesmärgiga vähendada ametite ja inspektsioonide arvu. 
Viimaseid tajuti liiga autonoomsetena ja ministeeriumidega konkureerivatena. Neljas 
ümberkorralduste laine aastatel 1999-2002 seondus ELiga liitumisega ning seda võib 
pidada avaliku halduse institutsionaalse ülesehituse üldiseks ümberkorraldamiseks, 
mille suunaks oli vastupidiselt senisele koondamispoliitikale pigem uute organi-
satsioonide juurdeloomine. ELiga liitumise perioodil loobuti senisest ametite 
kaotamise poliitikast. Viimaseks, aastatel 2008-2010 leidis Eestis ministeeriumidele 
alluvate valitsusasutuste tasandil aset seitse kompleksset funktsioonide integreerimisele 
suunatud ümberkorraldust, mille tulemusena kadus üle kahekümne haldusorganisat-
siooni ning sündis seitse uut multifunktsionaalset ametit. 
 

Seega toimusid vaatlusalusel perioodil Eesti avaliku halduse ülesehituses väga suured 
muutused ning 1990. ja 2010. aasta haldusstruktuurid erinesid üksteisest nii asutuste 
arvu, nimetuste, funktsioonide kui ka toimimisprotseduuride poolest. Institutsionaalse 
ülesehituse reformid tegelesid nii optimaalse ministeeriumide arvu küsimusega 
(peamiselt 1990ndate esimeses pooles) kui ka ministeeriumide ja neile alluvate 
asutuste omavahelise funktsioonide jaotuse ja allasutuste mõistliku koosseisu teemaga 
(kõik 20 aastat). Kui proovida kogu perioodile leida ühendavat märksõna, siis oleks 
selleks tõenäoliselt kokkutõmbamine või konsolideerimine – kuigi erinevat tüüpi 
asutusi selle aja jooksul nii loodi, kaotati kui ka liideti, oli üldsuunaks 
haldusorganisatsioonide koondamine ja nende arvu vähendamine.  
 
Samas on Eesti avaliku halduse institutsionaalse ülesehituse reformide peamiseks 
tunnusjooneks olnud ka see, et need on olnud vähesüsteemsed ja sektoraalse 
iseloomuga – areng on toimunud suuresti ad hoc, ministeeriumide valitsemisalade 
keskselt. Välja on kujunenud haldussüsteem, mis toetub ministeeriumide vastutusele 
oma võimkonda jäävate küsimuste lahendamisel ning seda põhimõtet arvestavad ka 
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erinevad keskse koordineerimise mehhanismid, mis toetuvad eelkõige koostööle, mitte 
teatud institutsioonide juhtimisõigusele. Süsteemi töö koordineerimise funktsioonidega 
institutsioonid (rahandusministeerium, Riigikantselei, peaministri büroo jt) on piiratud 
võimuga ja sageli ka piiratud ressurssidega. Välja on kujunenud segmenteerunud 
süsteem, mille probleemid horisontaalse koostöö ja koordineerimise tagamisel on 
muutunud üha ilmsemaks.  
 
Eesti avaliku halduse struktuuris toimunud muutuste põhjuseid ning tänase süsteemi 
välja kujunemist aitab analüüsida transformatiivne lähenemine, mis suunab tähelepanu 
poliitiliste, kultuuriliste ja keskkonnategurite kombineerumisele ajas. KIE riikide 
arengute analüüsimise kontekstis on eriti oluliseks küsimuseks see, kuidas need 
faktorid suhestusid omavahel üleminekuaja algaastatel, millest räägitakse kui 
„otsustavast silmapilgust” või „kriitilisest avanemisest”, kus neil riikidel oli võimalus 
teha radikaalseid muudatusi ning luua alus uutele institutsionaalsetele lahendustele. Nii 
KIE riikide esmase transformatsiooni kui hilisemate aastate arengute analüüsimisel 
domineerivad rahvusvahelises diskussioonis mõned tegurid, millele omistatakse 
suurem kaal kui teistele. Neist kõige suurema tähelepanu osaliseks on tõenäoliselt 
saanud kommunistliku taaga probleem ning küsimus, kui palju see on 
haldusreformidega seotud valikuid piiranud või suunanud. Perspektiiv on enamasti 
olnud negatiivne ning on leitud, et kommunistlikud institutsioonid on osutunud väga 
püsivateks. Teine keskne teema seondub keskkonna mõjudega. Enamasti väidetakse, et 
vähearenenud kodanikuühiskonna ning riigi ja ühiskonna nõrkade koostöövormide 
tõttu on rahvuslikust keskkonnast tulenev reformisurve olnud KIE riikides nõrk. 
Seevastu rahvusvahelisele survele omistatakse väga suurt kaalu ning kesksel kohal on 
seejuures ELiga liitumise „tingimuslikkus” (conditionality) ehk KIE riikidele 
liitumisprotsessis esitatud nõue veenda vanasid liikmesriike oma pühendumuses 
demokraatlikule valitsemisele ning võimes edukalt rakendada ELi regulatsioone. 
Poliitiliste tegurite osas tuleb kaalukana välja esimeste valimiste tulemus – kas selle 
võitsid endised kommunistid või demokraatlikult meelestatud opositsioon – kui 
viimane, siis oli lahti ütlemine eelnevast süsteemist tõenäoliselt järsem ja üleminekuaja 
algfaasi reformid ulatuslikumad. 
 
Eesti avaliku halduse organisatsioonilise ülesehituse analüüsimise kontekstis ilmnevad 
mitmed poliitilised, kultuurilised ja keskkonnategurid ning nende kombinatsioonid, 
mis on arengute suunamisel omanud kriitilist rolli ning on mõjutanud tänase 
segmenteerunud haldussüsteemi välja kujunemist (I, II, III). Esiteks, olulise poliitilise 
tegurina saab välja tuua esimeste põhiseaduslike valimiste võidu „Isamaa“ poolt, mis 
päädis liberaalse šokiteraapia ja ulatuslike haldusreformide sisseviimisega. Viimastega 
loodi alus ka tänasele detsentraliseeritud ülesehitusega täidesaatvale võimuharule. 
Ühelt poolt iseloomustas seda aega suur ettevaatlikkus teatud üksustele horisontaalse 
otsustusõiguse andmise osas – püüti teadlikult vältida nõukogude süsteemi tugeva 
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keskse juhtimisega seotud probleeme ja muutusi suunas hirm kommunistlike 
institutsioonide püsimise pärast. Teiselt poolt iseloomustas esimeste üleminekuaastate 
reforme tohutu aja- ja oskusteabe puudumise surve, mistõttu kõige ratsionaalsem oli 
toetuda ministeeriumide vastutusele ning usaldada nende võimet kõige paremal moel 
toime tulla oma valitsemisala halduspoliitikate ja struktuuride reformimisega. 
Järgnevate aastate kontekstis on juba alust rääkida rajasõltuvusest ning otsustaval 
silmapilgul paika pandud tegutsemisreeglite institutsionaliseerumisest. Mida tugeva-
malt on hajutatud otsustusõigusega süsteem institutsionaliseerunud (nii halduspoliitika 
kujundamise ja elluviimise kui ka ressursside juhtimise mõttes), seda raskemaks on 
osutunud selle ümberkujundamine ja ühtlustamine. 
 

Teiseks, analüüs näitab, et kogu Eesti haldussüsteem deinstitutsionaliseerus 1990ndate 
aastate alguses. Seda ajajärku iseloomustas suur ebastabiilsus ja põhimõtteliste 
muutuste toimumine kõigis elusfäärides korraga. Selline keskkond tegi ratsionaalsete 
reformiplaanide kavandamise väga keeruliseks. Kuigi tajuti, et eelmiselt režiimilt 
saadud haldussüsteem ei sobi, ei olnud päris selge kuidas seda ümber kujundada ja see 
tuli välja mõelda tegutsemise käigus. Eestis pakkus tollases keerulises olukorras 
pidepunkte esimese Eesti Vabariigi kogemus ja iseseisvuse taastamise kontseptsioon. 
1992. aasta Vabariigi Valitsuse seaduse eelnõu tutvustamisel Riigikogus kinnitati, et 
eelnõu ettevalmistamisel oli üheks aluseks Eesti Vabariigi „Valitsuse korraldamise 
seadus” 1938. aastast. Kuigi 1938. aasta seaduse kasutamisel olid ilmselgelt olulised 
piirangud, pakkus Teise maailmasõja eelsesse aega jääv valitsemiskogemus 
demokraatlikule süsteemile üleminekul siiski tuge.  

 
Kolmandaks, analüüs ei näita olulist rahvusvaheliste organisatsioonide mõju haldus-
süsteemi põhialustele, pigem on see olnud piiratud konkreetsete poliitikavaldkondade 
ja valitsemisalade reformimisega. Samas, ELiga liitumise mõju haldusstruktuuri välja 
kujunemisele on ilmne. ELiga liitumise ettevalmistamise ajaks oli tugevate 
ministeeriumidega haldusorganisatsioon jõudnud Eestis juba institutsionaliseeruda 
ning seega jagati ka liitumisläbirääkimiste peatükid ministeeriumide vahel vastavalt 
nende vastutusaladele ja koordineerimisstruktuurid ehitati üles ministeeriumide 
omavahelisele koostööle. Lisaks iseloomustas ELi ennast sektoraalne lähenemine nii 
halduspoliitikatele kui kandidaatriikide haldussuutlikkuse tõstmise toetamisele ja 
hindamisele. Eelneva tulemusena tugevdas ELiga liitumise protsess veelgi 
ministeeriumide kompetentsi ja positsiooni Eesti haldusorganisatsioonis. Kuigi 
liitumine aitas väga oluliselt kaasa ka koordineerimiskultuuri tekkimisele, oli arengu 
domineerivaks jooneks siiski detsentraliseeritud süsteemi juurdumine ning selle tõhus 
taastootmine. Lisaks tõi Euroopa Liiduga liitumise periood Eesti haldussüsteemi ka 
ühe põhimõttelise tähtsusega muudatuse – vaadati üle senine arusaam regulatiivsete 
funktsioonide paiknemisest avaliku halduse struktuuris, kuna ELi nõuded, mis eeldasid 
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teatud regulatiivsetele funktsioonidele ministeeriumist eraldatud ja sõltumatut vormi, 
põrkusid Eesti senise haldustavaga, mis tähtsustas poliitiliste juhtide võimalust 
süsteemi kontrollida ja oli varasematel aastatel viinud ametite ja inspektsioonide 
kaotamiseni.  
 
Neljandaks, Eesti haldusorganisatsiooni reforme iseloomustab neoliberaalse mõtteviisi 
domineerimine. Põhjusi selleks võib leida nii esimeste üleminekuaastate rahvusvahe-
lisest keskkonnast, kus valitsesid neoliberaalsed arusaamad valitsemisprobleemidest ja 
neile sobilikest lahendustest, kui ka Eesti seest, kus need arusaamad leidsid 
juurdumiseks viljaka pinnase. Isamaaliidu ja Reformierakonna pikk staaž valitsuses, 
kombineerituna väikese üleminekuriigi ressursipiirangutega, on avaliku sektori 
reformide ideaaliks andnud „õhukese riigi” mudeli, mis kulutab võimalikult vähe 
ühiskondlikku ressurssi. Samal ajal on Eesti haldusreformid olnud erinevad 
lääneriikide nn uue haldusjuhtimise (New Public Management) reformidest, mille 
keskseks märksõnaks on kujunenud „agentuuristumine” (agencification) – poliitika 
elluviimisele keskenduvate väiksemate (eelistatavalt monofunktsionaalsete) tulemus-
üksuste eraldamine suurtest integreeritud ministeeriumidest nende vastutuse suurenda-
miseks ja töötulemuste parandamiseks. Põhjusi selleks võib leida nii reformide 
algtingimuste erinevusest kui Eesti riigi väiksusest (II). 
 
Riigi väiksus on oluline lisategur, mis käesolevast analüüsist ilmneb ning aitab 
paremini mõista Eesti haldussüsteemi arengut ja institutsionaliseerumist. Nagu 
väikeriikide teooria näitab (IV), iseloomustavad väikeste riikide haldusstruktuure 
teatud tunnused, mille hulgas üheks kõige nähtavamaks on spetsialiseerumisvõimaluste 
ja ressursside piiratusest tulenev kalduvus organisatsioonide ja ametikohtade 
multifunktsionaalsusele. Eesti puhul saab väita, et riigi väiksus on mõjutanud seda, 
milliseid reformistrateegiaid on poliitilis-administratiivne eliit näinud teostatavatena 
ning see on omakorda olnud filtriks ka rahvusvahelisele mõjule. Multifunktsionaalsete 
asutuste loomises on nähtud võimalust ressursside kokku hoidmiseks ning organisat-
sioonide jätkusuutlikkuse tagamiseks. Igal juhul on riigi väiksuse näol tegemist 
teguriga, mis väärib edasist tähelepanu ja empiirilist analüüsi. 
 
Kokkuvõttes näitab käesolev väitekiri, et KIE avaliku halduse organisatsioonilise 
ülesehituse arengu analüüsimine transformatsiooni ehk teisenemisena annab võimaluse 
süveneda struktuurimuutuste täpsemasse olemusse ja põhjustesse ning pakub KIE post-
kommunistlikule arengule avarama vaate kui siirde ehk transitsiooni perspektiiv. 
Väitekirjas rakendatud nelja teoreetilise suuna kombinatsioon võimaldab analüüsida 
KIE haldusstruktuuride kujunemist üldise teoreetilise probleemina, mille lahkamine 
pakub uut teadmist nii riikide täidesaatva võimuharu struktuuride pikaajalise 
muutumise kui seda suunavate tegurite osas.  
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Väitekirjast ilmnevad ka mitmed võimalused edasiseks uurimistööks. (V) Esiteks 
pakub jätkuvat süvenemisvõimalust Eesti avaliku halduse organisatsiooniline 
ülesehitus ise, näiteks riigi osalusega sihtasutuste või avalik-õiguslike juriidiliste 
isikute kui spetsiifiliste organisatsioonitüüpide arengu analüüsimise osas. Teiseks on 
ruumi täiendavaks uurimistööks erinevate struktuurimuutusi suunavate tegurite täpse 
mõju mõistmisel. Väitekirjast tulevad välja mitmed tegurid, mis vajavad edasist 
akadeemilist tähelepanu, muuhulgas rahvusvaheliste organisatsioonide ja juhtimis-
doktriinide mõju KIE reformidele, ülemaailmne finantskriis kui struktuurimuutuste 
põhjustaja ning riigi väiksus arengu suunajana. Eriti viimase osas on võimalused 
empiiriliseks analüüsiks suured, kuna väikeriikide teooria on süstemaatiliselt välja 
arendamata. Neljandaks on KIE riikide haldusstruktuuride arengu kaardistamise abil 
võimalik rohkem teada saada nii post-kommunistliku transformatsiooni ja riikide 
olemuse muutumise kohta demokraatiale ja turumajandusele üleminekul üldiselt kui ka 
edasi arendada kaardistamise metoodikat ennast. Viimaseks, tänu laiapõhjalistele 
muutustele ja kriitiliste avanemiste olulisusele võimaldab KIE struktuuriarengute 
analüüs edasi arendada institutsionaalset teooriat ja eriti selle ajaloolist suunda.  
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�������������������������������������������
���������������������������������������������������������������������������
�������������������������������
������������������������������
�����������������������������
��������������������������
���������
���������������������������������
�



��

���������	�
�������
�����������������������������
������
�����������������
������������	������
��������

�
������������
	���������������������������� ������
��
���
�
������!�"�����
�����#�	�
�������
#���$���������	��
�#�����
�����%���������������
�������
���������������������
�#�������!���������
��������#�����������
�	����������������������������������������
����������
��
#���$��������
������
����������
����&'()*+��������������
������*,-.(/)-*00,*+�!�1��������
��
����������������	����
�������������%����������
����#����
�#������������������
�
�����������
�������
��������������	����
�������������������
�����!�"�����
�������������
�����
�������#�	�
�������
#���$�������
�
��������2��
�������
���
����������������
���������3����������������
�������

���������
������	���
�������2��%��#���������#���������� ������
��
����������!�1�����$���
�#�	�
�������
#���$�������	�
�����������
������

���45����4�677��

��������������������������5�777��������8����������9�
��
����
��9��
��������������
���
�����������
�������
#�
����������
���
��������
������!�1���#�	�
�������
#���$��������
�����������������
��#����������3���������	�
��������	��2��
	������#��������!��������#�	�
�������
#���$����������
�������������������������
���������
�������������
���
��������
�����������
���
�
�����
��������
��#������!�1��������������������
�#�	�
�������
#���$����������
�
����
���������
���������������#���������
�#������#�����
�
������
�
���������#!�:�����������������
�������	�
����#�������������������
���
������������������������
�
��������������
�#�����
����!#!�;�����������9��
��!<�������-)&)(�&=(,>*(-�����������
����������
�?�������#�����������
�����
	�������
�#�	�
������������������ ���
��
��������

����������������#������������
������
���������������������
�����������������
���������!�1������#��������
������������������2����������������
#���$��������������
	��#�	�
��������������������������
�������
������
��������������
����
�����������
�!�3������
�
����	���������2��
	�������������������
�����#����������
������
	�������������������#�	�
�������������������#�������
���
����
�������������������
���!�������#�������������
�����	��������������#
�������
����
����������
���
����������%���������������@����
���
���������������A����������������������������������
�����������	��������������������������������
�
�����������������������������!�����	�
���
����
�������������������������
��
��#��������
�	����#������
����
	������������������
�����:1�����������#�!�<������#�������
�
����	�
��������#
������������
�������������������#��������
����
���
���
����!�1�������������
������������#�����������	�
��B�������������������#��������
����%@����
�������
���������������
�
��������!#!�������������������
�
�����
����������
���������
����������
����������
���!1��
���.CDE*>�*,-)*)C)*0,-��
����������
#���$��������
���������������!�!���
��������
�����������������
	�������������
����!�:������
��������������
����%���
�������#�����
���������#��
����
���������
���������������2��2����������!�<�	�
�����������������������	���
�����������������������������
����������������!#!�����������	�
���������
��������
�
��������
�����������
�#���������
2#�	�
��������!#!�����3��������9�
������������������3��������;�����
��
�9����

������1
����������9��%
������������#�������������#�
�!�9��������������
��
��������
���������������#��#�������������
��������
�����
�������!#!�F������:���
�����G�����H������������:���
�����G������������	��������������
��������������������!�:������
�����������������	�
�������
���
������������
��#������������
�



��

�������	
���
�
���������
������
������������
���
��
����������
��
���
�������
��
����
�����
��������
����
����	���
����
���
��	����������
����
����
�������������
�������
��	�
�
���������
����
���
�����
���
���������
��
����
������
��
�����
�����
��
� !"#$%
&#'
()*!%+,
������������
���-���-������
������������
���
��
���������
.��
����-���������
����
��
���������
����
��
����
��
���
/�������
�
����
���������������
��
��������
���
���-���-������
��������
�����
�
�����
��
0��
����������
���

��
������
��
�������
���
����������
���������
��
�����
��������
��
�����������1
2��
��������
3��4�
5�
���
��
��
��������
�����������
��
���
������
�6
���
��������	

����
��������
�
����������
7������
�
���
��������
���
�
��
���
��
�����
��������
������
���
���
�������
�������
������
������
�����
���
�
�
����
��
����
������
������
��
����
	��
�
����
���
�����

���
��
�������
/8
���
��
���
�
�����
��
���
/�������
��������
��������
��
���
�����������
���
��	���
��
������
2��	�
/���������
/�������
/������������
9���������
:������
��
�������
3���������4�
9�
;<<=�
����
����	��
��=
�������
/8>
��
�����
�������
��
��������
����
�����
�����
��
�������
����
?����������
����
���
�����
�	�������
����
���
�������
��
�
�����������
	��
�
���
���
����
��������
��
���
@�������
��
��������
�����
��
�����������
���
������������	
���
�����1�
�������
��
��������1
����	�����
���
��
��
��
����������
��
���A
����
����
�
�
���������
�����
���
�
�����
�B��
����
��
�
����	�����
�����
���������
��
���
�
���������
������.��
��
�
�����
��
�	������
���������
�����
C
	���������
��	�����������
�����
�	�������
�
����
������
�����
���
��
��������
C
���
���
������
�������
���
�������
���������
������
�����
���
�����������
.��
����
���
��
�
�����
��
	���������
�����
��
���
/�������
@�������
��
/�
������
���
>�������A
���
��	�
�
����
��
�����
�������
��D�

�
���
����
����
���
�����
��
���
�	������
2EF
���
��	�����4�
.��
������
���	���
������
�����
����
��
�����
��
�	������������
��
�
��
���
����
��
��
���
��	�
�
����
��
�����
�	������
2������
�
��
��4
���
�
������������
�
����
��
���������
��
��������
2�<
�	������
���
��	�����4�
.�	������
���
������
��
��
������
���
�
��
��
�������
������
���
������
��
���
/�������
�	�������
9�
�����
�����
��
	����������
���
�
����
��
�	������
��
������������
��������
���
�B������
���
��������
����
��
������
�����
�6G
��
���
�����
/�������
�����
�
�	��
��
;<F<
C
���
@�������
��
H�����
3������
C
�
��������
FI
�	�������
J������������
����
�
���
�B���������
��
����
������
�������
�����
���
�	������
����
���
��
�
��	��
������KLML
NOPQRSTPSPU
TV
RWX
YZYRX[3�
�������
��	
��
������
/������
��������
�
�������������
��������������
������
�����
���
��������������
���
�
����
��������
���
���	������
����
����
�������
��
�����������
���
�
��
��
�����	�����
��
����
�
�������
��
�
�	�����
���
������	��
�������	
��������D��
��������
���
����������
���
������
�����
���
��
��������
���D
����
����
�
��
��
�����
�
���������
�	�������
�����
����
��
���
������������
D������	�
��
��������
?
�
��
���
�����������
��
����
����
2������
�������
�B�������4�
���
����������1
��������
��
�
�������
���
�����
�����
�
���������
�	������1
�����
�
��������	
��
��������
����
���
����������1
�����
��
�����
����
����������
���
�������	




��

�������	
���
���
	����
���
����
���
�����

��������
��������

���������

�����������
	��
���
��
��
���
�����

���
�����������
��������
��
�������	
���
���������
��������������
����
������������������
�����
�������

���
��������������
�������������������������
�����
��
	�����
���	�
���

���������
�����	�����
���
	�����������

���
���

�����������

����

��� �
����

��
�������
������!����������
	������
������
���������
�
������
��
�������������������

�
����� �
����

��
���

�������
	��
����������
��� �
��������

��
������	�����
�������"����
������
���������
	��������������
���������������
�����#������������
���
��
��
���
�����

�$��������	��%��
���


�
���
	���������

��������
�������������
������
	�������
��������������
	���
���
	����
�����

��
���������
���������������&
������������
�������
	����������������������

��������������
������
	�
���
�����

���
�
������

�����������	������������
�������
��������������������
�����	
������������

���
���

�������������'
�������
	��
���

�����

���
���

����
�����������
����������
�����������
	������������
�������

���������
����
����
���
��������
���(
���
	�������������������������
���������
�������������
����
��
	��
����������
��
���������
����

��)

���
���
����
������
�����������������%������������������������

���
���
���
������
����
�������

��
	��
��

�����
�����������������
�����������*
���
��
��+		��������
�����������
���������
����
����
�����)���
���#����
�����
���
���
����	
��,-��

���
���

��
���������������

�
�$���
������.�����(�
�����/��+		�����

������
	�����
�	���
	���
������������

����������
�����
	��

���
���

��
���������������

���
�����(�
������
	�&�
�
�����������������

������	
������������������
������0����������
���������������������		�������������
�����������	��
���������
��������
���
����
���
���

���
���
���
������
��
�����
������
�����1
���

�����

���
���

������
������������������
��������
�
������������#������

�������

�
	����	����������

�����
�����
��
	�,-��		����$�����������

�
���
�� ������

������

��
���
�������������
	
����������
������
���
	���
���������
�������
��
���������
�������	����
���
�������������
	��
���
�
���"���
���������������

 ����
�����
����������
���������
�����������
��������������������
������

���
���

�
	�����������������
���
����������������
������
��
�����
	�
���
�����

����
����

���
	��
�

���
���������
���
�������������������
������&
�����������

��
	�����������������������
�����������,��

��
�2���

���3�����+		����#!�����

��
����4565$�������������������

����������
����

��
	������
���
��
��
���
�����

�����
�����	
����������
����������
 �

���
������
����������������
���		���
����	�
���

��
	�����7����

�/�#�
���
���

��
	������
�
����$��
������

���
������0������������
��
�����������
���
�	������

�������������������
�����
	����������������(�
������
	�&�
�
������������������
����������

���
���
���
�����
�	
���������������
��
	�����	
�
����

�����
���
���
��������	
���
�� ��
�����
�����
��������'
�����������
����������������������
���	�
�������	����
�������������	
�
����

��
������
���
�������������
	��
���
�
���������
����������
�������������������������
��

��������������������������������������
��
�

��
��������

�������
���

�����
���������
	�����	
�
����

���
�����

��
�����1
�������������������
	���������������������
�����
��
��

�������
����
�������/�����������
�������
�
�����
��
�����
��������������
�������������
��



��

���������	
��
	����
��
�
��


���
��		��
�������	�

��	����	���
��
��
���
���	���
���
���
�
���
��������������	
���������
��
���
����
�����	
�
����	��
��	
��
� �!
"#$%%&�
	��
 �	�����
�������	��	���
���	��
���
������	��	��
���
�	�
	�
���'
��
�
()��������
�������*�
+�������
�	
���
������
����
��
	����
��
������
��
����
�
����
�������	�
��
���
��������
��
������
	���
��
(����������������
*
��	���	���
"� �!�
#$%%�
��
#�&�
,��	��������
	��
�������	���
��
	����
���������
���
��
���
����
����
��
�������

���	��	�
���
�������

��	���'��
-�
�����
	�
	��������
	��
)��������
���
��
���'���
��	�
��
���������
����
��
�����	����
	����
��
	��
����
	�
��'�
�	
���	
��
	��
�������	��	���
��
	���
"� �!�
#$%%&�
+�������
�	
	�'��
	��
������
���'
	�
	��
�������	��	���
��
����
.��
���
��������������	
��������
��������
	��	
	����
���
����
������
��
���
��
	��
���	���
����
�	���������	���
���
�
������
�������	��	���
��
	����
��
/�	���
"%001�
���
#01�#00&
���
����	��
��	�
������
��
���
���
��������	����


�����
������	
��������	���
���
��'�
�	
����

�'�
�
	�
������
��	���	
�����
��	����	�
��
������	���
��������	����

���	�����
2����	��
����
��
 �	�����
�
��
	��
����
��������
���	��
��
�����	��
�����
���
	����
���
���
����������
	��	
����
	��
��
	����
��
��������	
��������	����
	���	���
"����
	��
����
��������
����
��
�	����
���
�
��
���	�����
����&�
.��
���	��	����
��
����	���
����
���	�
��	���
	��
���	��
����
��	
��	�
���	�	�	����

�����	����
���
����
�����
��
��
�
����
�
��
��
3��
	��
������
��
�	��
	�
	��
��������	���
��
���	���

��
�����
�����	
��
��
���
��	���	
���
���
�
��
��	�
	��
���������	
��
	��
�������	��	���
��������	���
�	��
��.�
����
����
 �	����
�����	��
��
�������	��	���
���	��
�����
	��
���	���

���
�������	�

������
���	���
���
��
���
	�
�������
	��
������
���

��
���
������	�
��
����
�
��������	�����
��	�
�����	����
���
	����
���������	�
���������
+�������
	���
������
���	���
���
��	
����
��
�����
��	�
��������	���
����������
	��	
���
�
���	��
	��
������
���

��
���
������	�
��
	��
���������	
��
�
���
��
4��
����
�
�����	��
����
�������	��	���
�	���	���
���
���
���
��
 �	����
���
���	
����
����
	��
���	���
������
�	�
����
�����	
��


��
���
����
��
	��
��5	
���	����6767
89:9;<=>9?@
<A
@B9
CDC@9>.��
��������
�����	�'��
���
���
�����
	��
���	�	�	����

����
�����	
��
	��
 �	�����
�������	��	���
���	��
�����
	��	
����
�
�����	��
����
���	��
���
�������
���
	�'��
���	
��
�
�������	���
��
��������	
���	����
����
	��
	��
�������
��
����
�����	�
��������
���	���
����
��������
��
�����
��
������
���	���
����
��������	����
.��
	����
������

������
��
�  
����
�����	
���������
�����
���
�
��
�����
�
��
	��
����
�����	
��
	��
 �	�����
�������	��	���
�	���	���
"���
�
��
E�����	��
���
F���
����
%00GH
.I�������
���
J������E����
#$$0H
F�'�
���
J������E����
#$$K&�
-�
��������	
�������
��������
������	���
�������
���
��	����
���
������
�������,���	
��
�

�
�	
��
�����	��	
	�

��'
�	
	��
�����
����
�����
	��
�	���	���

�������
�	��	���
 �	����
���������
������������
�����

�
��
�����	
%00%�
+�������
�
��)��
������
��
�������	��	���
�	���	���
���
�
�����
���	��	��
�	
	��
���
��
%010
��
�
���	
��
������	����
	�
����
����
������������
��	���
	��
3����	
L�����
4�	�
	��
!�������
%010
��	
��
	��
���������	
��
	��
3����	
J����
��
��
 �	�����
�
���
�����	���������




��

���������	
��	�������
	���	��
	������	����	�����	
���	��	�����������	�	�����	�����������	���	�����	������	���	�������������	�����	���	��������	��	���	����������
	��	������	��	����	�	����������	��	���	�����	����	��	��� �	�
�	�!������	����������	
���	���������	���	���	����������	
���	�����������	�����	��	���	����������	�!������	�����	����������
	"���	�!������	�����	
���	�����	��
	������	��	#������$	��	#�������������$
	���	��������	�����������	��	������������	��	���	�����
���	����	���	��	�	�������	�������������	��	���	������	��������������
	%�
�����	�����	�������	
���	�������	��������	��	���	�������	���������	��	��� 
���������&
����	���	�����	���������	�����	�
�	�������	��������
	'�����	���	������	���������	����	���	������	(�������	
��	������	����������	���	���������	��	�	�����	������	��	�!�������	������)������	
���	��	�����	������	��	������)�����	���	�������������
	�������	�������	����	���������	��	���	�����	������	��	��	�����	����	�������	*�������	��������	�������+	��	��������)��	����������	*��������	�������+
	'��	�!������	��	���	���������	��	��� �	�����	
���	����	�,	������	
��-���	��	���	"�������	��	'������	.������	*/0����������������	,  ,+
	'�����������	���	��������	��	���������	���
���	���	������	��������	���	�����	������	���	��	��	�������	�����
	���	��������	�����	������	��	�!���	��	�	����	��	����&�����������	���	�������	��	���	���������	
���	�����	��	���	�������	����������	��������	*���	����	���	/������	, � 	���	�	�������	����������+
1���	�������	��	���	������)�����	��	���	�!�������	�������	����	�����	2��������	����	���	����	���	�����������	��	����	����	3	���	������	��������	����	����	������	�������	������	���	���-	����������	��	����������	���	����������	������)�������	��	
���	��	���	�������������	�������������	���
���	����	*(����-����	���,�4	���,�4	���,�+
	5�������	
���	������	����	��	���	
���	�������	����������	��������	�����	��	�����	��	�����	������	��	��������	�����	��	�����������	����������	������	�������������	���	
���	��������	������������	��	���	��������	���	����������	���������
	.�	���	���������	��	���	��� ��	����	����������	���	����������	������)������	
���	��������)��	���������	����	��	���	�������	�������	���	���������	-����	��	�����������
6�	����	�����	�����	��	�����������	��������	���������	���	���	�������	��������������	�����������	
���	��-��
	'��	����	��������	��������	��	�	����������)��	�����������	��	������	������	���	��������������	��	��	�����	��������
	6�	�������	�����	����	���	��������	����	���	�����������	��	�	���������	��������������	������	
���	�������	����	��
�	��	���	�������	�����	��	����������	���	���	�������	�����������	���	�����
��	����	����
	(������	���	����	���	��	�����	��	���	����������	��	���������	��������	���	����������&��������	�����!�	��	
���	��	�������������	���������
	���	��!�	��������	�������	��
	����	����	��������	��	����
��	�����	
����	�����	
���	�������	�������	���	���	������	��	�	����������)��	������	���	��������	��	���	��������������	��	����������	����������	��	���	������	��	���	��������������	�������
	'�����	��	�	���������	
����	���	���������	�����	��	�	������������	������	���	�����������	���	�	��
	�����	���������	���	����	�����������	��������	
���	���	��������	��	���	����������	������������	��	7���	���,�	���	
����	������	��	����������	
��	��	���	�������	��&��������������)��
	6�	����	�	�����!��	���	���������	��	��
	����������	������������	����������	���	��������&��-���	����������	
��	



��

��������	
��

��
�����	
��������
���
�

���
��������


�
������
���

���
�������
���
��������

��
����
�����
���
	�
��������
��������
���
��
������

���
��������
��

��
����	

�����
���
����

��
�����
�������
������� �������
��������
����
����

��
���	
�������
����
����
!����
���
��

���
���
��������
���
���
������
�
����
"��

��

��

����
�

��
���
��
����
�������

��
�����	
��
���
�������
���
������������
�����

������
�������
��
���
����


��


��
����
����
���
�
����
���	
���
����

������
���
�������
�
����
��
���
������
����
#����$���
�	�
�
�����
�������
����������

���
������
�
������
����
����%	

��

���
&�
����
�
��
��

�
����

������

��
����������
��

��
&�������
'����
(
��
�������
���
���
�����

��
��
)�������
*++,-�
���
���
�
�����
	
���
����
��������
���

��
�����
�����
�	 �����	
�
���
���
���
������
���
)����
�������
.�������	���/
���
.����������/

��
���������

��������	
�
���
�
���
����
��

��

� ��
���

��

��
0��������

(&������
��	
��
�

�

��
����

��

��

��
0��������

��

��
1��������
*++,-�
����
���

��
����
�

���
��������

�
������
��

��
����
��
��������

��
������
��
���������

��������
�����
��

����
����
���������

�
����

�
�
��������
��

��
������
��
���
���
��
�����
���
�����
���


�

��
�����
�����
!��
���
���

�
������

��
���
����
����������
���
��

��
�������
��
���
�
���
����
2�
3�����	
*�
*++��

��
���
0��������

��

��
1�������
4�

����
��
�
�����

��

����������
�
�����
�������
�������
��
���
�	�
��
��
�
�
����
�����
����
�����������
���
��������
�����
��
�����������
4�
�����
�����
����
����
��������
����
�����
���
�
������
��������
��

����
�����
��
�����������

��
�
����
������
��

��
�������
��
��������
���
����������
���
����
����
�����

���

��
�

����
���
��
��������
���
�����

�
����
���
���
���
�
���
��������
!��
�����
�������
�	�
��
���
������	
���
�
�
���������
������
��
�����

�
���������
�
�����!��
��

��
���
����
������
��
��

��
��������
���
��

��
&�
�����
��
�����
���������
��������
�����

��
������
����
�������
��
����
�����
����
���������

�

����
�����
��
���

��
��������
���
���
�����
��

��
��
����

	��
��
�������
���
���
�����
��
5���
�
����
���
�
����
�����
�����

��
����
���
��
����������
�����
�����
���
��������

��
���
����
��������
��

��
&'
�
����
�����

��
�������
���
���
2�

��
���
�����

��
&'/�
�����
����
��
��������

���
���
�������
��
��

��
�������
���
����������
���
��������
�����
�������
(6������
7889�
��
�:-�
2�

��
�
����

��
&'/�
��������
��
�
���
����
��������
��
������
���
���
������
���
�������
��
���
����������

��
#&&
���
����
��
��
(���
����
3������
788;�
��
977<
=���
�����
7887�
��
*:+-�
4�
�
�����$������

��
&�
�����
�����
�������
�������
��
���
�
���
���
���
���
���
���
�
�
���������
��

��
�������
��

��
&'
����������
)����
�������
�

��
�����
��


�
��
�

��

�


��
����

����
�

���
����
�����������	
���������
��
&�
����

��

�
�
������
�������
��
���
�����
��

��
����������
���
��������
����
!���������
��
�����
���������

�

��
&'
�
����
�����

��
�����
�������
�����
��
���
��

��
&�
�����
�
�
��
�

����
������

�
���
�
�
��������
��������
���

��

��
������
��
�
����
������
�������
��
�
�
��
"��

��

��

����
�
���

�

��
&'
���������

��
��������
�����	
��

������
���
���������

��������
����
(���
�	

������
�������

�

��
�����

�����
����-
���
���������
���
��������
��
�����

�
���������
�
������
��	
������������
���
��
����������
��
�




��

�������	
���
����������	������������������	���	���������������	������	������������
��������
����������������	��������������	������������	������������������������������	
��
	���������������	������������	�������������	��������� ���������!

	�������"�����#�$%&%#���	�����	������	���'�������
�����(
!
�����������	���������������	��������������������	�������������������
������������������������������
���	����������������	������
��
	��������)���	#��������	���	��#��	������������
���������������	�����������������������	������
�����������������������	�������������������������	�������!�������������������	��������������
�*���	�������#����	�����������	�����������������	�������������
��������������
�������	
��
	���	��	��������������	����������������������	���������������	�������������	��������������������������������	�������������������	��������������
��������	������	���������	����
�+	
���� $%%$(������	�
�����
�������������������������	��������������	���	����������'�����
��	���#����������������	��������������������������,-�����������������
�.#����������
�������
�����	��
���������������������������������������	��������	��
�������������	������������
	��
�/���������������������#���������������������	����������������	������	�
����������0���	����	����
�/���	���������������
���	�����������������������	
��
	������������������	�������		�����������	�������1�2	��2��	�����������������3���	��2�	���1���	����������
������������������������������������������������������	���	������������������	
�/������	������	��������������������������	�������	������������������	���+������!���������&��4�����$%%&�$%%$#�*5	���	������-������� $%%6(������
����������
�����������	��#����������������������������������	�����������	���
���������������������������������!�)�����
��	���
�7
	���	��	�#�8�
	������9:�;<
� $%%6#��
��(�����������������������������������������������	�����������	�����������	�����	0����������������������
�����������
��
�=	������	� $%%%#��
�$��(����������������,����������)�	��������	��	������.���������
��������������������,
��
	�	������	������������������������������������������	��������������������.���	�����������������������
��������������������	���������	
���������������.
�����
����������������	�����������������������������������	����������������������������������	�����������������������������*2>� =	������	� $%%?#��
�4�&(�����������������������������,�����������'�����
��	���������������*2>�������.(#������	���	�����������������	��������	
��
	�������������������������	�������	��	�
�����	���	���
���	��0�������	����	�����
���	�������������������������	����������������������������������������������	����������������	����������������	���
	������������������������
�*���	�������#�������������������������	�����	�������������������	��������
����������������������������������������������������������	�����������������
����������.����������������,����.�����������������		������
��������	�����������������������������������	��
�����������	���������������������	����������
�������� �����������	�������,��
�����.�������	0(�������������	��������������������	������	����
����	��
����	�����������@�'=� $%&&(#�,��������	�������������������������������������������	�����������	��	���	�����	���	������������	�����������0�������	���
���	������������
������	������������
�������������	��������	����
	�����������.���
�
	�.




��

������	
��
���������������������������������������������������������� ����������������!�������������������������������������������"�������#$�%����������������������&������%����%�'��"��%����������"��������&�%���������������"���'��(��������)���%������%���*��%�����������������$���"������!������������������!�����*����$�$��������!����!���������(��'���&�����������������������������$����������������������)���%����%���%���*����"��������������������&�����������������������������%����"����������������������������+��%����������!!��$�����������������������&����"������%�����&�&�����������������!�&���������*��������������������%�����*��������$����������%��,'��(������$��-�&�������������.%�������!��%�����������'������!�����$��%�'�����'%���$�%�����������������������������������$��$���%���!������������������$���&��%��/���������!���&������������������������������������������������.%�����������������%�����%����&�������������%��&������"����!��������,�����!��������-�+����'����0��������%����%��&�������%�����$��$����!��%���$"�����������'����"���������������0�����������"��'�����������$��������������������&�����!�������������������������������������*��$��$���1%����������!���$����������!���������$�������&������&�!�����%���0������������0���!���&������������.%��&����'�������0������%�'��%���%�������"���������%��������!�������������������������������������2��'���!�$����$���%���������%���'�����������!������������*������!���!�������%�������"��������!������!�����������������������������������.%�������"���$�����$������'����������3����*��%�������!������%��'��&��%����&�����!���������������������$"�������������������"��������$���&����������"�������������������*��%��!����'��&�������$���������������!��%�����������������������������"��������'��%��%������������������%��!��%���4������%����&�����������!��%����������������������������������'����!��������&��%�����$���"��'�����������������������&�����%������������%����������"$��������%���������������!����$"�������������������'��%������&������������%����&����������"���������&��������%�����$���!�����&�����%�����������!�&�����������#�����*��%�����1��"�����'�������'��!��������-����������1�������������������������������������������'������������������������'�1�����&����������$�����������������!��������%������������%�����$���������'�������������&�����������������&�!$��������������������������������������������&����������5����%�����*�$�����������&��%�������!����������������%���"�������$�$�����&��������*�����'��%�,'%���1�!1&���������-�������������"���&��%������������������&$�*��%�������&��'��&���������������������������������678797�	7�:;�� &%*� �*�,<$"����#������=�!����*�2�����$�������>���&������#�����&��!���?����?����1��������������@��������$����-*�/��;*�ABCDEFG�EH�IJGB�ICKLMFJH�NOLCPOB*������QR*�����R*�����/RR1/QQ�/�� ����&���*�S������@���T�*�=�*�,2�����$�������@%��&������#��"���������<�������$�����@�$������*�;UU�1/��/-*�/��V*�ICKLMFJH�WLCKHJX�LY�ZLXEBE[JX�\FGFJK[O*������]�*�����]*�����]R̂1]̂ �̂R��_�"���̀*�a�*�,4�����������&��%��b������!� &����!�������������%��?����������<��"�����.%���c����=���������@��������������������$�������@�$������-*�/��/*�dIef�WLCKHJX�LY�gCDPFBEHP*������/*�����;*�����;/;1;RU�



��

������	
��
�����������
�������������
��������������������� !"�� ��#�$%&'�(�)�("���*�+! �,!-"�� ./�)��#"� +�$!""�� .��#�$%&'�(�0! !+�1� "�����2�3���
�4���53
�6��7�	8255����9:�:�;���<
=�5��>�?������@2�����>���AB��	�C���52=2�3�����D�8���2	�E8C�	���F�G�
�C�H��2��I��J���
��������������@����552��B�7��K����L������$�'�"�(.��#�M%��N�! �,!"�� ��OPF�
�4�OPF�
��Q�26�
�2�R��
�����9::S��CC��;�JT:�U���
��=���V���A7�
2�3�7�

��������G����
��G�5�
3�8���4�D26�
32�3�B��6�
3��	�WH��9::9��X�."�M%��N�! �$�'�"�(.��6�5��9;������9��CC���9�J��:����B�
2���������>������VY3
�2�������A>���Z��5�J�FJ��6�
�8����?CC
��	�������[52	�\�	��
�@�F�
8H��9::���$%&'�(�]�1� �."�!"�� �̂�_��̀��6�5��U�������U��CC���:;aJ�:UU�T��B�
2���������>���VY3
�2�������@����������������@b62
����?���*�+! �,!"�� ������c�! ��"���$%&'�(�)�("����V�������d�e�f�

4�@���5��3���9::��a��B
�eF�
����������V2gC��
���?���AGPC5�2�2�3���52�2	�5�����G	���82	�B���3��2������JB�88��2���G����
��G�
�C�4�O5��V�3�	2����d�e�E���2���2�����h�3�8��2	�d�
8�������E���
���2���5��
����
��H���aa;����1N!�!"�_��$�'�"�(!'�)"%���.��6�5��9T������9��CC�����J�aa��:��D282�
�6���?���AG�5�
3�8�����E���2���2��J��25�2�3���������GQH��?�82�2��
��26��B�C�	2�R�@�i�2
�8���H��9::9��X�."�M%��N�! �$�'�"�(.��6�5��9;���������CC�����J�a:�����D
�	��5�
��Z���A��[52	�?�82�2��
��2���2��B���
�5�����G����
��G�
�C�4�B���2��
��2����F
�8�����A\�����\	2��	�H�?CC
��	�H��2����
5�8�i�2��V���B���
���?�B������B���3��h�j��K����L��k ."�"%"�� .�! ��"���̂�'���#�"���)"!"���B��5�����8��d�
���8C���4�G�e�
��G53�
��9:::��CC��9U�J9�a��9��D
�	��5�
��Z���A��6�
���	����������6�
���	���������6�
�8���4�>���B����F�
�G����2���?�82�2��
��26��B�C�	2�RH��9::�����!1�.l�m�%� !'��#�"���n%1! �"��.�! ��)�(�!'�)(�� (�.��6�5��T���������CC��STTJSaU��S��D
�	��5�
��Z���A>���@�JG8�
3��	���F�AZ�[�
2��H���[52	�?�82�2��
��2����F��
�����I�55��F�d�e���[52	�7���3�8���4�>���B���
�5�����G����
��G�
�C������
�C�	�26�H��9::;��n!'�%.o%'"%%���6�5��U��CC��a�J�:T�����G3�[�
3��7���A>���E8C�	���F���
���	
��2	�\�
�	��
�������52	R�7�
2�3H���aaa��$%&'�(�]�1� �."�!"�� ��6�5�������������CC���;;J��:��;��G
2
�����\���AE���2���2�����25�2�3�2��B���
�5�����G����
��G�
�C�4�I�
�23��E�F5���	�������D�8���2	�@��C�����H��9::���̂�_��̀��#��� "�!'�! ��M!."�M%��N�! �p!̀ ��6�5��S9������S��CC��SSSJSUa��U��GPC5�����
R��������������
�F���	�����������6�
�8�����F�����@�C�[52	���aa;���28��9�����:Ua���
	�26���F�����@2232
�3����������=����h���A7�
2�3�\������F�����JB�88��2���B���
�5�?�82�2��
��2��4�7���
�2=��2����G�
�C���2=��2����
�V��2�2=��2��H��9::���m�%� !'��#�M%��N�! �$%&'�(�$�'�(c��6�5��T������U��CC���:S9J�:;���T������=����h������7�
3������h�q���A>���\�52��
R�B����
4�>���B�
��GP�	��26��2��B���
�5�����G����
��G�
�C�H���aaa��r�_�� ! (���6�5���9���������CC���9;J�;S��a������=����h������Z�558�����h���A��6�
�8����52=2�3�B���
�5�GP�	��26���2������JB�8J8��2���G�
�C�4�?�I��
JB����
R�B�8C�
2���H��9::���m�%� !'��#�M%��N�! �$%&'�(�$�'�(c��6�5��T������U��CC��TU�JTT��9:���
�[[���h���Ah�e�D����G�
�C���2=��2���?FF�	��BGG���6�
���	�W�B���2�2���52�R��D2FF�J�2�������D26�
�2�RH��9::���m�%� !'��#�M%��N�! �$%&'�(�$�'�(c��6�5��T���������CC���:�SJ�:S��9����
�[[���h���AG�
�C���2=��2��������G���4���e�
�����Q�	�
��2��R�2������GQ�?		���2����
�	���H��2��I�����
��������������@����552��B�7��K����L������$�'�"�(.��#�M%��N�! �,!"�� ��OPF�
�4�OPF�
��Q�26�
�2�R��
�����9::S��CC��S:SJS9��



��

���������	�
������
���
��	����
	������
��
���
���������
������
�����������������������
�����������
� ���!!���"#$%&'�"(%&')�*+,�-,.&+&/01*0&(+�����������
������22���3�4�56��5���������������
��7�����
	�����8����9�:�7��;�8�;������������
�<�
������
��=�����
�=���2� ���
�>�
�����=��?���@��"#$%&'�AB'0(1�CBD(1.E�C*0&(+*%BF�G1B+,/�*+,�"1($%B./��>�
��
9�8�	��:�7��;����
���3HH6��22��33I43IJ��I����;�7���<���
����<�����
	�����:�7��;�8�;�������������
�=<��;;�����
�<��
�����9������;4���
�����������K����;���=�2�;����L�>����� ���!!I��"#$%&'�-,.&+&/01*0&(+�*+,�MBNB%(O.B+0��������I��
���I��22��5�34553��P��Q�����������
R����
	�����S���
������=T�R��7�����29�����=���2��
�U����
���������
�������
����������8L����� ���
�V���������
���Q���
������������<�R��?����@��GWB�"(%&0&'/�(D�X#1(OB*+&Y*0&(+��Z[����9�Z[�����T
�������L�:�������!!5��22��654333��J��>\	������:��������
���]�̂�����
�����:�����
��_	��
������=���
����8���;�������
����L�������������	��
�8�����3H6P4�!!�9�̀
;�������82�;����U����
������:�
������8����a ��2�2���2����
�����������<Z8��b<�̀:Zc������
	����
��54I���!!6�����>�������
��R���
��]���������:���
��;�
���������;���S�����2��
����
�=���
��9�������8��	���������
�����
�?3H6�43HH�@ ���
�>�������
��R���]���������:�������
	��
��Q�=���
��^��7�����>��?����@��CB0#1+�0(�0WB�dB/0B1+�d(1%,E�e#%0#1*%�*+,�"(%&0&'*%�"B1/OB'0&NB/�(+�0WB�X/0(+&*+�"(/0fe(..#+&/0�G1*+/&0&(+��3HH��������9�������T
�������L�:������22���543�J��6��>�������
��R���]���������:�������������R���
������2����:���
����<�������=���
�� ��������T
�������L��8������������������2������!!P��gZ
��
�h�������7���������29ii�������42��j�;��
��i�2�����i�����i=���
���2�����;;�������
���
���J���!33��H��>�22�����K���T�7�;�������
��̂ ��������̂ ���
=���2��
������
����<==�=[�;������9�=T�R��7�����2���	�������
�������8��2�
	�:���� ���!!3��k(#1+*%�(D�X#1(OB*+�"#$%&'�"(%&')�������6��
���J��22��H6!43!3��5!��R�L��48����
	��������
]������������>�	�;���9���<����;�������������>�	�;L�=[2��
����
�����:�7��;�����
��������
���������
�=����<�
�����=���2� ���!!H��l+0B1+*0&(+*%�CBN&Bm�(D�-,.&+&/01*0&NB�A'&B+'B/��������P��
���5��22��P!H4P�6�53������;������
:�7��;�R�
�	���
�����������
�<==9�>����
��>���
�� ���
�K��;n�������������;��������n��o����]�����j
��������
���p

����
��Q��?����@��"#$%&'�q*+*rB.B+0�CBfD(1./�&+�eB+01*%�*+,�X*/0B1+�X#1(OB��K���������9��̀8:�;���:�������!!H��22��5I545�3�5����s�	������Z���
��̂�
��
	��8�8���
����
������������������
���
��=T4�;;�����
9���<��42���������
��L�����������K����;�8����� ��2�2���2��2�������������Z:8��<�
����
;�����	����33435���!!P��gZ
��
�h�������7���������29ii����
����47����
���i�������in����i������i�74�;7i
���	�����2�����;;�������
������7���3P���!3!�55��Z=<S��X/0(+&*E�G(m*1,/�*�A&+r%B�t(NB1+.B+0�-OO1(*'Wu�-//B//.B+0�*+,�CB'(..B+f,*0&(+/��:����9�Z=<S���!33�5I��Z�����<���
<�2��������7L�S���;����;�S���	
a�S���;����;������L�V�;�
	��������2������
�����
��
�=����<�
�����=���2� ���!!I��A('&*%�CB/B*1'W��������3��
���5��22��P!34P�6�5P��Z���
����:���
<��
	���
��<�
��
���L9��
�̀
��������
����22���;�����̀
��������
�����S�4��;����;������
��
� ���!!H��X#1(OB*+�"(%&0&'*%�A'&B+'B�CBN&Bm�������3��
���3��22��545��5J��:�������K�����
�����
��
������	�
�U����
9�����������;����
��L��� ��3HH���l+0B1+*0&(+*%�"(%&0&'*%�A'&B+'B�CBN&Bm�������35��
������22��3HH4�3��5���:�������K�����
R�
�	�
	�����U�
���������
��
�9�����:�����;�����<�����
����
 ��3HH6��"#$%&'�-,.&+&/01*0&(+��������J��
������22���HP4533�



��

��������	
����
������		����������������������������
�����������������	�
�
��� �����!������
�	����������
���	�����"�#��$�%��	�����
���& �	��$�%�'�� ����
()��*+,,��-./012�3456718691:7�;<=1<>�������,,������,��??��,��*���@�����	
���������A��	��
��B���� 	�
�����C�#�?��������������C��'� �D��E��������
)��*+++��FG<41267�-:0191260�H21<72<�;<=1<>�������@I������*��??��*J,�*K��I+����C��� 
����
���	� ���F=601L.�9<<71M9.M<�66M96466G69�NOOP���������"���C��� 
�����
���	� ���*+,+�I,��������������������#����������' ??�D���
��������D��	��
E�	����Q
�������� �����!������
�	�����)��*++J��R:.4760�:S�T60912�H9.U1<M��������K������I��??��IK��I�K�I*�����B�V�B ������	���E���
� 

�����W�����	����,@@*���I������B�V�B ������	���E���
� 

�����W�����	�,I��,@@*���II�����B�V�B ������	���E���
� 

�����W�����	�*+��,@@*��IJ�����B�V���	�����;1151�9<<7.M9<�LX99<M66U6=.M�G66L:7U6U<M���������"����B�V���	�����*+,+�IK��'�C�����	�����������'����
���������C	������?�	���#����
���
�����C�����
�����������E�#����	��D)��,@@���Y79<47691:760�-:0191260�H21<72<�;<=1<>�������,@������,��??��K@�@*�I���'��������	��Z����!E��	��������������D"���
��!���

�������?�������%��C�QZ���%����Q�
������	���Q 	�?�)��*++���R:.4760�:S�[.4:\<67�-./012�-:012]�������,J������K��??���+K��*J�I���'�??��̂������̂�������������C����?	�� �������E�Q
��������	������
�����C�������_���E��	��
��������!�����
�	��������E�	�)��*+,+��[.4:\<67�̀4/67�67U�;<51:760�H9.U1<M�������,�������I��??��I,��I�*�I@��'  	����a������b������������Q 	�?����c�������E�A���������������D��������	�������Q�
��	��Q 	�?�)��*+,+��H21<72<�67U�-./012�-:012]���������������@��??��KIK�KKI�J+���C������b����d�
��	�����A�
��� �������
��������?�	�������������
)��,@@@��F77.60�;<=1<>�:S�-:0191260�H21<72<�������*��??���K@�I+I�J,���e���

����b������������������������� �����a���B��������E�	�
"�Q
�����)������� �V���	���
���$����������$�V	�f�
��̂���d�g�����
�������e���

����b��h��
�i��-./012�j6765<G<79�;<S:4GM�17�k<79460�67U�[6M9<47�[.4:\<���	���
����"�$A'�!�����	�

��*++@��??��@��,,@�J*�������C�����'�������?�	��B�!B����E���������������	���Q�
��	��Q 	�?��������l�
��	��Q 	�?������ ��	��
"�� ����������D�!��V�����Z���?�	�������
?���
()��*+,,��m467M]0n=67167�;<=1<>�:S�FUG171M94691=<�H21<72<M��'?������A

 ���??��,J��*��J��������C�����'��������A�W���������C����
���E�Q_�� �����!B�����
"����?�	��B��C��!B�����E���������E�*J���
V
����*,��� ��	��
)��?�?�	�?	�
���������Q
�!����E�	��������a������'�?�����	�*�J��*++@�JI��̂�	C��
���b�������� �V��	���
����a��C���	D��E�
���	���������������D���?����D"��C��QEE���
��E�'?������c�������������	��������)�����������	��a���������		������h��
�i��ko600<7n5<M�9:�H969<�-:012]�k6\6219]p�q0:/60�m4<7UM�67U�k:G\64691=<�-<4M\<291=<M����
��B
��V�"����B	����a����������*++J��??��@*�,,,�JJ��̂�V
��b�����������������������������B��C���C�����B�
��E�QZ�!���

���"�#�����?������E����	���������'�	 �� 	�
����Q
�����)��*++J��Y79<47691:760�R:.4760�:S�3456718691:7�mo<:4]�67U�T<o6=1:4��������������,��??��K��,+*�JK��̂r��
����
���	� ���sX01MG171M9<<41.G�tPPtnNOOt���������"�̂r��
����
���	� ���*++*�J���u ��V���������
���c��b�d������	E�	���B�����D?�(�d�%�'�����A�
��� ����
�a����	����Q�
������	���Q 	�?�)��*+,+��R:.4760�:S�-./012�-:012]��������+������,��??��,�**�



93 

 
 
 
 
 
Article IV 
 
Sarapuu, Külli. 2010. “Comparative Analysis of State Administrations: The Size of 
State as an Independent Variable.” Halduskultuur – Administrative Culture 11 (1),  
30-43. 
 



 



��

��������	
��
������
��
����������������
���������������������������
������������������������������������������������
��������������������������������
����
��������� �
���������!�������
�������������
��������������"��#�� �����������������������
�����
����������������������������������������
�� 
��
����������
������"�������������������� ��$�� %��
���������������������
�������� ��
����&���
���������������������������������	��
��������
��� ��%��
�����������������!������
�$��
����&���
���������������
�����������������������������������������������"�����������������
������������#�� �������
��������"������
���������������������������
���������
�'�������������������(��)����������������
����
������������������������
����
��������
�'�
�������������
���&�(%�����
������������
������������������������������������������ 
�������	
�����������������������
������"���%������"
������������%���������������
����������������%����������������������� ������������%�����
� 
��������������)�������������
��
��
����� ����������������*+,�-./012����������������������������������%�������������%��������������������������34�567/.0897:.6)�������������������
�������	�������;�����������
�	��
���� �%����<���������!"����������
�=�������

���������������
���
��$�����#�����
������"���������$
��������� �$��
�
��������� �������<����������
�������������
����������������>
����
%������%���������%����������������%�
�����%��?�����������������@�$�����������������������
������

���������������������
�����������A��
����
���������������
���������%��
�������!���������
��� ����������
����������������������
����������� �<��������������������������������������������������
���
����������#��$��������������� ���&�����������
���<�������������������
���$�����
�����������������������������������������
������>������������������������������������
���� ������������%��������%��� �����������������������������������@��B��
��!��������������������
������"
�����������������
����������&���
��
��<����������������������������������������	
������������!�����������$��������
����
���&���
��������������������������������������������������������!������������

���
�������������������������������������� ��

CD����=�������E�F���'G���������������������
�=��������������������H�	
��=�&���
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