
The Impact of Fiscal Crises on Public 
Administration: Cutback Management and 

Changes in Decision-Making

RIIN SAVI

P R E S S

Tallinn University of Technology Doctoral Theses
Series I: Social Sciences, No. 23



TALLINN UNIVERSITY OF TECHNOLOGY 
Faculty of Social Sciences 

Ragnar Nurkse School of Innovation and Governance 
Chair of Public Management and Policy 

The thesis was accepted for the defense of the degree of Doctor of Philosophy 
in Public Administration on 16 April 2015. 

Supervisors: Professor Dr. Tiina Randma-Liiv, Tallinn University of Technology, 
Estonia 

Professor Dr. Ringa Raudla, Tallinn University of Technology, 
Estonia 

Opponents: Professor Dr. Jon Pierre, University of Gothenburg, Sweden 

Dr. Muiris MacCarthaigh, Queen’s University Belfast, United 
Kingdom 

Defense of the thesis: 8 June 2015 

Declaration 
Hereby I declare that this doctoral thesis, my original investigation and 
achievement, submitted for the doctoral degree at Tallinn University of 
Technology, has not been submitted for any other degree or examination. 

/Riin Savi/ 

Copyright: Riin Savi, 2015 
ISSN 1406-4790 
ISBN 978-9949-23-771-5 (publication) 
ISBN 978-9949-23-772-2 (PDF) 



3 

CONTENTS 

LIST OF ORIGINAL PUBLICATIONS .................................................................. 4 

INTRODUCTION ..................................................................................................... 5 

FOCUS AND AIM OF THE THESIS ................................................................... 5 

METHODOLOGY ................................................................................................ 9 

LINKING CUTBACK MANAGEMENT AT THE MACRO, MESO AND 
MICRO LEVELS ................................................................................................ 12 

THE CUTBACK MANAGEMENT “BLAME GAME” .................................... 26 

AVENUES FOR FURTHER RESEARCH ......................................................... 29 

REFERENCES .................................................................................................... 30 

SUMMARY IN ESTONIAN .................................................................................. 34 

ACKNOWLEDGEMENTS .................................................................................... 40 

PUBLICATIONS (Articles I-VII) ........................................................................... 43 

CURRICULUM VITAE ....................................................................................... 203 

ELULOOKIRJELDUS .......................................................................................... 207 



4 

LIST OF ORIGINAL PUBLICATIONS 

 
The dissertation is based on the following original publications: 
 
I Raudla, Ringa, Riin Savi and Tiina Randma-Liiv. 2015. “Cutback Management 
Literature in the 1970s and 1980s: Taking Stock.” International Review of 
Administrative Sciences, xxx-xxx (forthcoming). 
 
II Savi, Riin and Tiina Randma-Liiv. 2015. “Decision-Making in Time of Crisis: 
Cutback Management in Estonia”. International Review of Administrative 
Sciences, xxx-xxx (forthcoming). 
 
III Savi, Riin. 2014. “Public Policy Making in a Time of Cutbacks: The Role of 
the Street-Level Bureaucrats in Estonia.” Administrative Culture 15(1), 100-119. 
 
IV Randma-Liiv, Tiina and Riin Savi. 2015. “Managing the Public Sector under 
Fiscal Stress.” In G. Hammerschmid, S. Van de Walle, R. Andrews and P. Bezes 
(eds). Public Administration Reforms in Europe: The View from the Top. 
Cheltenham: Edward Elgar Publishing, xxx-xxx (forthcoming). 
 
 
V Kickert, Walter, Tiina Randma-Liiv and Riin Savi. 2015. “Politics of Fiscal 
Consolidation in Europe: A Comparative Analysis.” International Review of 
Administrative Science, xxx-xxx (forthcoming). 
 
VI Raudla, Ringa and Riin Savi. 2015. “The Use of Performance Information in 
Cutback Budgeting.” Public Money and Management, xxx-xxx (forthcoming). 
 
 
VII Raudla, Ringa, James Walter Douglas, Tiina Randma-Liiv and Riin Savi. 
2015. “The Impact of Fiscal Crisis on Decision-Making Processes in European 
Governments: Dynamics of a Centralization Cascade.” Public Administration 
Review. Published online 20 April 2015, available at 
http://onlinelibrary.wiley.com/doi/10.1111/puar.12381/abstract. 



5 

 

INTRODUCTION 

FOCUS AND AIM OF THE THESIS 

The recent global financial, economic and fiscal crises and their aftermath amount 
undoubtedly to the most important and urgent problem the Western countries face 
today. After the outburst of the crisis in 2008 governments all over the world have 
been challenged to react to and cope with the sharp economic downturn and related 
societal effects. Also the European countries were hit hard by the global crisis 
when in 2009 the GDP plummeted by more than 14% in the Baltic States and 
decreased by around 5% in most of the other member states of the European 
Union. In addition, the severe deterioration of the general government deficit and a 
sharp rise in the government’s gross debt (exceeding 100% of GDP in Belgium, 
Greece, Italy and Ireland) were prevalent all over Europe. (Kickert et al 2014) The 
severity of the recent crisis has brought the question about the implications of the 
fiscal crisis on public administration to the research agenda, as many governments 
have implemented significant cuts in public expenditure to reduce their growing 
budget deficits and initiated several reform measures to cope with lower revenues 
(Randma-Liiv and Savi 2014).  
 
Economic downturns and their alleviation by the government is nothing new to the 
market economies. It is therefore rather surprising that the academic literature 
dealing systematically with fiscal crises and their implications for public 
administration is not plentiful. Indeed, though “a great deal of academic thought 
has been given to explaining … government growth, there has been no comparable 
attention to explaining … the difficulties of cutting back government …” (Dunsire 
and Hood 1989, 1). The scholarly interest in fiscal crisis, governmental expenditure 
cutbacks and its implications for public administration has not been absent; 
however, it has been cyclical and followed the fluctuations of economic decline 
and growth. This has been confirmed by the quick rise and fall of cutback 
management literature reflecting on the crisis of the 1970s and the recession of the 
early 2000s (I; Bozeman 2012; Cepiku and Savignon 2012; Pandey 2010) and the 
sharp increase of academic studies addressing fiscal crisis, cutback management 
and related impacts on public administration in the post-2008 fiscal environment 
(see, e.g., special journal issues on fiscal crisis in Governance, Public 
Organisational Review, Public Money and Management, Academic Culture, 
International Review of Administrative Sciences). 
 
According to Bozeman (2012) the cutback management research came to a halt 
after its vibrant rise with a series of articles by Levine in the late 1970s (who first 
introduced the “earthy problems” of cutback management), because the literature 
focused on strategies for mitigating decline but excluded the implications and role 
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of decline in a broader organisational and institutional context. Indeed, so far the 
focus of the retrenchment literature on cutback strategies has tended to sketch a 
disjointed picture of the whole cutback-management struggle by excluding some 
relevant issues and players in the government system. Namely, until now most of 
the academic studies have investigated cutback management strategies and tried to 
sort out budget-cutting algorithms either at the central government level or the 
organisational level (for an overview see I; Di Mascio and Natalini 2013; Kattel 
and Raudla 2013; Kickert 2012; Peters, Pierre and Randma-Liiv 2011). Only a 
handful of works have touched upon the pressures occurring at the individual level 
in cutback management (e.g. Greenhalgh and McKersie 1980; Greiner 1986; 
Kogan 1981). As a rule the cutback management challenges and dilemmas faced 
by actors at the national government, organisational and individual levels have 
been treated separately, and how they relate to each other has been underexposed in 
the academic literature. Still, at the very heart of public policy-making is not only 
taking the decisions but also implementing the decisions (Lipsky 1980). Therefore 
it is of utmost importance not to isolate cutback management from the very 
decisions, actions and responses at the organisational and individual levels where 
strong pressures emerge during cutbacks and where in the end the real outcomes of 
retrenchment-time public policies are determined (Savi and Cepilovs 2014). 
 

The current thesis aspires to fill this gap in the academic literature and take a step 
towards a more coherent approach in investigating cutback management by linking 
the struggles occurring at the national government, organisational and individual 
levels during cutback management. For this purpose, the thesis is based on the 
approach proposed by seminal authors of cutback management, Dunsire and Hood 
(1989), according to which difficult trade-offs during cutback management occur at 
three levels in government (Dunsire and Hood 1989, 1). Firstly, the macro level, 
where the main struggle comprises the central government’s search for the general 
strategies for cutting back the public expenditure. Secondly, the meso level, where 
organisational-level dilemmas on preserving vs. rearranging the existing patterns of 
organisation and service delivery emerge. Thirdly, the micro level, where the 
professional and behavioural problems of “doing more with less” in an 
unsupportive work environment occur at the individual level. More precisely, the 
thesis aims to shed light on the challenges, dilemmas and motives of different-level 
actors during cutback management and outline the interlinkages between them. 
Specifically, the following research questions are addressed in the dissertation: 
 

- What are the main cutback strategies and related 
challenges/dilemmas/motives behind the adoption of the different 
strategies? What are the main implications of the central strategies for the 
meso and micro levels? 

- What are the main cutback instruments at the organisational level and 
related challenges/dilemmas/motives behind the adoption of the different 
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strategies? What are the main implications of the meso-level strategies for 
the micro level? 

- What are the main coping strategies and challenges/dilemmas/motives for 
the individual level? What are the implications of the coping strategies for 
the delivery of public servicers?  

 

The main body of argument of the thesis is developed in seven original articles 
analysing the fiscal-crisis-related cutback management from three perspectives. 
First, academic studies examining the cutback management at the macro and meso 
levels in the 1970s and 1980s are analysed and systematised in the form of a 
literature review, “Cutback Management Literature in the 1970s and 1980s: Taking 
Stock” (co-authored with Ringa Raudla and Tiina Randma-Liiv) (I). Second, a 
comparative analysis of European countries investigates the dynamics of the recent 
fiscal-crisis-related cutback management at the macro and meso levels. The chapter 
“Managing the Public Sector under Fiscal Stress” (co-authored with Tiina Randma-
Liiv) in a book edited by Gerhard Hammerschmid, Steven Van de Walle, Rhys 
Andrews and Philippe Bezes (IV) outlines the reactions to the crisis in 17 
European governments, focusing on cutback strategies, consolidation measures and 
shifts in public management patterns at the organisational level. The article “Fiscal 
Consolidation in Europe: Comparative Analysis” (co-authored with Walter Kickert 
and Tiina Randma-Liiv) (V) explains the main similarities and differences in 
responses to the recent crisis in 14 European countries. The dynamics in decision-
making patterns in 18 European governments during crisis is investigated in the 
article “The Impact of Fiscal Crisis on Decision-Making Processes in European 
Governments: Dynamics of a Centralization Cascade”, co-authored with Ringa 
Raudla, James William Douglas and Tiina Randma-Liiv (VII). Third, a single-
country case study on Estonia is carried out to enable in-depth process-tracing and 
a thick description mirroring the cutback management dilemmas encompassing the 
macro, meso and micro levels. The article “Decision-Making in Time of Crisis: 
Cutback Management in Estonia” (co-authored with Tiina Randma-Liiv) (II) 
investigates the dynamics of decision-making at the central-government and 
ministry levels during cutback management in Estonia in the period of 2008-2013. 
The use of performance information in budgetary decision-making during fiscal 
crisis in Estonia is investigated in the article “The Use of Performance Information 
in Cutback Budgeting” (co-authored with Ringa Raudla) (VI). The impact of crisis-
related expenditure cutbacks on organisational- and individual-level policy actors 
and the specific role of street-level bureaucrats in public policy-making during 
cutbacks is addressed in the article “Public Policy Making in Time of Crisis: The 
Responses of the Street-Level Bureaucrats in Cutback Management in Estonia” 
(III).  
 

As the current thesis is part of a larger research project, most of the articles are co-
authored with the supervisors and other researches active in the project. Article III 
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has been single authored. In article II the author of the thesis was the lead author 
formulating the research problem, structuring the research design, conducting data 
collection and analysis and writing a major portion of the paper. The author of the 
current thesis has contributed equally with the co-authors in articles I; IV and V. In 
article I the author of the thesis reviewed the existing literature, analysed and 
systemised the literature dealing with cutback management instruments and 
summarized the findings of the review. In articles IV and V the author of the thesis 
was engaged in organizing and conducting the data collection, analysing and 
portraying the data and describing the main results. In articles VI and VII the 
author was engaged in data collection and analysis.     
 

The theoretical framework of the thesis relies on cutback management research 
(e.g. Dunsire and Hood 1989; Levine 1978, 1979) and combines it with public 
administration and public policy literature, the latter including also street-level 
bureaucracy discourse (e.g. Adolino and Blake 2001; Andreson 2000; Lipsky 1980; 
Meyers and Vorsanger 2003; Peters and Pierre 2004). Connecting these three 
streams of literature allows process-tracing, exploring the interaction of different-
level actors and detecting the (power) shifts in the (perceived) role of these actors 
in the cutback management context. 
 

The introductory discussion of the dissertation is developed as follows. First the 
methodology for analysing cutback management at different levels of government 
is set forth. This is followed by the delineation of the main challenges and 
dilemmas during cutback management at the macro, meso and micro levels and the 
drawing of interlinkages between the different-level actors. Thereafter the main 
traits of cutback management as established in the current thesis are summarised. 
The last section proposes new avenues of research.  
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METHODOLOGY 

Taking into consideration the existing terminological ambiguity of the crisis 
literature (more than 35 concepts have been applied when studying austerity 
(Overmars and Noordegraaf 2014)) the current paper follows the approach of 
Kickert (2012) for analytical clarity. Accordingly, the recent global crisis is seen as 
consisting of different (sequential) phases – banking crisis, economic crisis, fiscal 
crisis and Eurozone crisis – each with specific characteristics concerning 
governmental action, the policy actors engaged and problems involved (see V). 
The current thesis focuses on the fiscal crisis that materialised when the 
governments’ budget deficits (and accumulated gross state debt) became excessive 
and initiatives to reduce the growing deficits were undertaken. Fiscal crisis can 
necessitate fiscal consolidation, which can take the form of increasing the revenue 
side or cutting the expenditure side of the state budget, or a combination of these 
measures.1 Once the decision to consolidate via expenditure cuts has been made, 
governments can choose from a range of cutback strategies, methods and 
instruments (I; Cepiku and Savignon 2012; Klase 2011; Overmars and 
Noordegraaf 2014). The current thesis focuses on cutback management including 
decision-making about where the cuts would fall, which specific cutback strategies 
are applied and how they are implemented in the government apparatus. A focus on 
expenditure cuts is relevant as this affects the functioning of public administration 
most straightforwardly.  
 

The distinction between the macro, meso and micro levels in the current thesis 
draws on the taxonomy proposed by Hood (2011). Macro-level actors, “the 
generals, the top-bananas” refer to members of the cabinet and other politicians 
involved in the cutback-management process. Meso-level actors, “the meat in the 
sandwich”, are the top and middle managers at the organisational level. The 
individual level, or “the infantry”, entails civil servants, with a special focus on 
public-service providers – street-level bureaucrats, who interact directly with 
citizens when delivering public services (Lipsky 1980). 
 

The empirical research carried out in the current thesis relies on different sources 
of information.  

- First of all 60 academic studies on cutback management addressing the 
period from 1970 to 1989 are analysed to create a systematised framework 
for classifying and categorising the cutback strategies and measures set 
forth in the academic literature (for more details see I).  

                                                            
1 The revenue-generating measures applied most commonly by governments are tax 
measures (increasing tax rates or broadening tax bases) and one-off measures (e.g. sale of 
state property, taking out additional dividends from state-owned enterprises). (V; Kattel and 
Raudla 2013) 
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- Second, academic country case studies on 14 European countries 
(Belgium, Estonia, France, Germany, Hungary, Iceland, Ireland, Italy, 
Lithuania, Norway, the Netherlands, Slovenia, Spain and the United 
Kingdom) gathered in the framework of the European Union Seventh 
Framework project Coordinating for Cohesion in the Public Sector of the 
Future (COCOPS)2, have been utilised to provide information about 
European governments’ responses to the crisis. Composing the country 
case studies was coordinated by the author of the thesis. The author was 
engaged in working out research goals and methodology, a common case-
study template and research protocol to be followed by the partners when 
conducting the country studies.  

- Furthermore, a dataset consisting of 6,901 valid responses based on the 
COCOPS Executive Survey on Public Sector Reform in Europe (for more 
details see IV and VII) exploring executives’ opinions and experiences 
with regards to public sector reforms in 17 European countries (Austria, 
Denmark, Estonia, Finland, France, Germany, Hungary, Ireland, Italy, 
Lithuania, the Netherlands, Norway, Portugal, Serbia, Spain, Sweden and 
the United Kingdom) has been used. The part of the COCOPS survey 
explicitly addressing the impacts of fiscal crisis on public administration 
was designed in cooperation with the author of the thesis and the 
supervisors. The implementation of the survey in Estonia was managed by 
the author of the thesis. The author of the thesis was responsible for 
developing the sampling and access strategy and translating the survey; 
adapting the survey to the Estonian administrative structure; piloting, 
launching and monitoring the survey; harmonising and validating the data; 
producing the national report on Estonia summarising the answers of 321 
respondents from Estonia. 

- Lastly, for the Estonian case-study document analysis, covering the 
memoranda and explanatory notes of the Estonian Ministry of Finance 
and the Cabinet, stenographic records of the parliament sessions and 
transcripts of legislative committee meetings, official press releases of state 
institutions and the OECD reports on budgetary retrenchment was 
undertaken by the author of the thesis. In addition, 33 semi-structured 
expert interviews with civil servants from ministries and agencies engaged 
in the cutback management process were conducted. The results from the 
Europe-wide survey provide an opportunity to comparatively explore and 
explain the variety of responses to crisis by European governments, 
whereas information from the country case studies, in particular the 
Estonian case, allow in-depth investigation.  

 

                                                            
2 COCOPS is a public management research consortium consisting of 11 universities in 10 
countries. It is one of the largest comparative public management research projects in 
Europe and was carried out 2010-2104.  
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The case of Estonia is central to the current thesis as the Estonian government was 
among the first in the world to implement immediate and radical expenditure 
cutbacks right after the outset of the fiscal crisis as early as 2008 (instead of 
postponing the cuts). To cope with the crisis, the government pursued fiscal 
consolidation via three negative state budgets within two years (the first in 2008, 
the second and third ones in 2009). A noteworthy share of the sharp cuts involved 
the operational expenditures of the governmental organisations, resulting in 
administrative and maintenance-related expenditure cuts, layoffs, drastic pay and 
salary cuts of civil servants, abolition of job-related compensations, decreased 
work time, etc. (II; III). As a result, the macro, meso and micro levels were 
simultaneously strongly affected by the fiscal crisis, cutback management and the 
resulting expenditure cuts. Hence, the Estonian case provides an excellent 
opportunity to explore the cutback management process and the interlinkages 
between the three levels in depth. 
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LINKING CUTBACK MANAGEMENT AT THE MACRO, MESO 
AND MICRO LEVELS 

In an environment dominated by the search for savings, governments are tempted 
to take the cutbacks that are “readily within reach, politically feasible and safe, and 
easy to implement” (Schick 1988, 528). The following subchapters aim to trace 
how the cutback decisions of governments evolve and how it is determined what is 
within reach, politically feasible, safe and easy to implement. For this purpose the 
main challenges, dilemmas and motives during cutback management at the macro, 
meso and micro levels are delineated and the interlinkages between different level 
actors are drawn in the succeeding chapters. First theoretical conjectures are 
summarised and thereafter empirical findings of the thesis are elaborated on. 
 

Cutback management at the macro level – how to cut down on public 
expenditure? 

During fiscal crisis various policy actors and social partners have heightened 
expectations towards the governments in terms of alleviating the crisis (Posner and 
Blöndal 2012). When solving the fiscal crisis governments are faced with an array 
of complicated questions, the most essential being how to cut back public 
expenditure (Wright 1981). Therefore at the macro level the central government’s 
search for the general strategies for cutting back the public expenditure emerge 
(Dunsire and Hood 1989).  
 

The previous cutback eras have taught us that when searching for strategies to cut 
back the public expenditure, the governments have to take two fundamental 
decisions. First, which expenditure categories are addressed? In general, the choice 
has to be made between three expenditure categories: operational measures (i.e. 
governments’ running costs), programme expenditures (i.e. transfers/entitlements 
and subsidies) to the citizens and subnational governments3 and capital investments 
(see I; V). Second, whether to apply across-the-board or targeted cutback strategy. 
Across-the-board cuts are typically small in volume and aim to cut back the public 
expenditure uniformly, with the central authority fixing the same overall proportion 
of cuts to be achieved by all target groups (e.g. policy fields, institutions). Targeted 
cuts refer to (political) choices about cutbacks taken by a central authority and in 
this case some target groups (e.g. policy fields, institutions) face a larger cut than 
others while some are left untouched. (I; Dunsire and Hood 1989) 
 

 

                                                            
3 Programmes are typically classified after specific policy areas – health, family, education, 
(old-age) pensions, labour market, housing, other social security. The reduction in 
programme measures can be achieved either by reducing transfers or shifting part of the 
entitlement costs to the private sector or citizens (see V).  
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Main dilemmas at the macro level and related implications 

According to the conjectures presented in the cutback management literature, 
governments are faced with several dilemmas when deciding on central cutback 
strategies. When choosing between the expenditure categories, cuts in public 
administration itself are considered to have several advantages from the viewpoint 
of top executives. First, they will attract less opposition than cutting programmes as 
they are less visible to the public and do not influence the citizens so directly 
(Glennersterm 1981; MacManus et al. 1989). In addition, cuts in governments’ 
running costs are considered to be more “controllable” by the macro-level actors 
and can hence be implemented more swiftly (see e.g. Schick 1980; Wolman and 
Davis 1980). Also halting and cutting capital investments is seen as a quick way to 
reach savings (Lewis and Logalbo 1980). Still, though cutting operational and 
capital expenditure enables governments to reach savings quickly, in the long term 
they may result in excessive costs (Greenhalgh and McKersie 1980; Lewis and 
Logalbo 1980). Further, cutting public administration itself may be complicated 
due to the opposition of bureaucrats who would try to protect operational 
expenditures and especially their salaries (Downs and Rocke 1984). 
 

Similarly, at least theoretically, both across-the-board cuts and targeted cuts have 
their pros and cons. When being compared to one another, the strategy of across-
the-board cuts is preferable for several reasons: it enables governments to take 
decisions more quickly (as it does not require extensive ex-ante analysis for 
identifying the cutback targets), with lower decision-making costs and less conflict 
(no “victims” are specified, and a sense of equity is created among the target 
groups) (I), and relies on the “grass-level” expertise of target groups who are 
considered to be better informed (Pollitt 2010). Then again, targeted cuts allow 
imposing cuts on a more rational basis, as in this case prioritisations in resource 
allocations are based on comprehensive and rational analysis and clear decision 
criteria for making the cuts (for example, performance information) (Straussman 
1979). In addition, targeted cuts allow politicians to claim credit by becoming 
directly responsible for the (hard) cutback decisions and alleviating the situation 
for subordinate levels (Hood 2011) 
 

On the other side of the coin, both across-the-board and targeted cuts may bring 
about negative implications for the meso and micro levels. Firstly, though the 
across-the-board cuts are “equal” in terms of the proportion of cuts, they may turn 
out to be inequitable due to the diversity of target groups. They are likely to 
penalise more efficient organisations that have already optimised the use of 
resources (Levine 1979, 181) and have more straightforward (negative) impact on 
smaller specialised organisations, which have fewer opportunities to scatter the 
expenditure cut between different production functions or procedures (Levine 
1978, 322). In addition, equal cuts reject the diverging needs and preferences of 
citizens for different public services. Further, across-the-board cuts may lead to a 
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decline in service level and quality, because when exceeding a certain threshold a 
decline in outputs is inevitable to absorb the cuts at the organisational level (Behn 
1980; Levine 1985). Targeted cuts on the other hand further strain the meso-level 
work environment during fiscal stress due to bargaining and “stirring up conflict” 
(Schick 1988, 528).  
 

Irrespective of the specific cutback strategy, cutback management is likely to stir 
the conventional patterns of governmental decision-making, established roles of 
politicians, civil servants, external experts and other stakeholders. In general, 
increased centralisation of decision-making is conjectured, as it is considered the 
most feasible mechanism to achieve systematic spending cuts (Levine 1979), as it 
enables quick legitimisation of decisions (Peters 2011). More centralised decision-
making can express itself in various forms. First, it is conjectured that fiscal 
governance arrangements are likely to shift towards more centralised modes of 
budgetary decision-making, entailing top-down and rule-based budgetary 
procedures and increased power of central budget actors (Schick 2009). Second, 
taking into account that budgeting is inherently political, the bigger role of 
politicians in decision-making is expected vis-à-vis the civil servants and social 
partners in order to avoid potential conflicts and resistance to changes (Kickert 
2012; Peters et al. 2011).  
 

Empirical findings  

The empirical studies of the 1970s and the 1980 and the empirical results of the 
current thesis reflecting upon the recent crisis clearly show that as a rule, 
governments make use of different types of cutback strategies, mainly combining 
across-the-board and targeted cuts (I; IV; V). The real life does not allow 
comparing whether the across-the-board or targeted cuts are reached more quickly. 
Still, the gathered empirical information indicates that at the macro level across-
the-board cuts are used as the first-hand measure, and there tends to be a shift from 
across-the-board to targeted cuts (I; IV; V), the latter occurring in the later stages 
of the crisis due to the need to achieve a growing share of cuts (V). 
 
Based on the empirical data from the cross-European study, the governments’ 
motives on choosing cutback strategies are dependent on several external factors 
(IV; V). First, the scope of the fiscal crisis (GDP fall, rise of budget deficit, public 
debt, unemployment etc.) explains the macro-level strategy – the bigger the need to 
cut back, the higher the likelihood of targeted cuts. In addition, external 
supranational influences play an important role: the conditionality of the Troika 
(IMF-EU-ECB) forced numerous European governments to apply immediate 
targeted cuts. Besides that, the pressure from the EU to keep government deficit 
and debt within the Maastricht criteria was influential in impacting the speed and 
strategy of cutbacks in several European countries (IV; V). Estonia serves as a 
prominent example of a country where the desire to adopt the euro and the related 
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obligation to meet the Maastricht criteria triggered the government’s radical 
retrenchment strategy (II; Raudla and Kattel 2011). 
 

The evidence from the recent crisis illustrates that a great majority of the European 
governments had to cut down on policy programmes either by cancelling or 
postponing new programmes or cutting the existing programmes (IV; V). Cuts in 
the fields of health care, pensions, welfare and infrastructure in total made up the 
biggest share of expenditure reductions in the majority of the European countries 
(see also OECD 2012). Pension-related cuts have been applied in numerous 
countries (Belgium, Estonia, the Netherlands, Slovenia, Spain, the UK) either by 
freezing or decreasing the rise in pension payments or by restructuring the pension 
schemes or increasing the retirement age. In addition, savings have been sought by 
cutting unemployment and welfare benefits, increasing social-security 
contributions etc. (V)  
 

The current thesis demonstrates that cutback management impelled a shift towards 
a higher degree of centralisation in decision-making in all European governments 
investigated (II; IV; V). Centralisation is, first of all, operationalised through the 
increase in the power of the Ministries of Finance (MoF) or respective central 
financial authority (e.g. Central Planning Bureau in the Netherlands). The 
information obtained from the cross-European study reveals that the central 
budgetary institutions gained more power as a result of reinforcing top-down 
budgeting, setting expenditure freezes and limits to overall spending to local 
governments and public agencies (V). The Estonian case study demonstrates that 
during the cutbacks MoF became the central mediator between the Cabinet and the 
line ministries, directly arranging the cutback-related processes in line ministries, a 
task usually not in their repertoire (II; VII).  
 

In addition, more centralised decision-making occurred due to the increase in the 
power of politicians (especially the members of cabinet) during the crisis (II; IV; 
V). Further, the power position of politicians was enhanced by the establishment of 
ad-hoc working groups and “super-committees” made up of a handful of influential 
politicians to enable fast and flexible co-ordination between coalition partners in 
order to reach the cutback decisions (II; Bezes and Le Lidec 2013; MacCarthaigh 
and Hardiman 2013). The case of Estonia demonstrates that cutback management 
shook the established roles and power positions of state institutions, politicians and 
civil servants more broadly when policy decisions were enforced despite clear 
expressions of discontent from both formal policy actors (Legal Chancellor, 
opposition parties) and other stakeholders (such as entrepreneurs or unions) (II). 
As an example, in Estonia the adoption of the negative supplementary budget in the 
parliament was linked to a vote of confidence to the government in power in order 
to bypass the lengthy procedure for passing the budget. (II) On the other hand, in 
Iceland the control function of parliament (over the executive branch) was 
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increased by re-organising parliamentary committees and enhancing their power of 
scrutiny (Kristinsson 2013). Rather extremely, in Lithuania previously independent 
government agencies were reorganised into the agencies under the ministries to 
increase the authority of ministers and politically control agency expenditure and 
performance (Nakrošis et al. 2013). 
 

Implications of centrally imposed cutback strategies for meso and micro levels 

In order to examine the implications of the central cutback strategies for the meso 
and micro levels, the current thesis focuses on the impact of centrally imposed 
across-the-board cuts in operating expenditures of the subordinate levels, as it has a 
direct influence on the functioning of public administration.  
 

Empirical results on Estonia demonstrate that macro level across-the-board 
expenditure cuts have diverging implications at the meso and micro levels. Though 
the across-the-board cuts are perceived controversially by meso-level managers – 
some see them as an expression of trust towards their professionalism, a fair and 
democratic measure, others as an “axe method” not considering the organisational 
differences (II; III; Savi and Cepilovs 2014), most of the empirical data presented 
in the thesis adds weight to the axe metaphor. The thesis demonstrates that the 
inequity of across-the-board cuts emerges from two factors – firstly from the 
different revenue and expenditure structure of government organisations; and 
secondly from the difference in the real impact of the fiscal crisis to government 
organisations in terms of increase in the crisis-led external demand for public 
service provision (in some government organisations the demand for public 
services did not increase as a result of the crisis, whereas in others it plummeted) 
(III).  
 

Firstly, the Estonian case shows that across-the-board cuts targeted at operational 
measures made some organisations worse off: due to the different expenditure 
structure, some organisations had less room for “manoeuvring” when making the 
budget cuts and hence fewer opportunities to avoid very painful cuts both for the 
organisation and its immediate target groups (citizens). For example, in agencies 
where a large share of operational costs included essential job-related 
compensations for the civil servants (e.g. compensation for accommodation in the 
Estonian Tax and Customs Board), the civil servants suffered more from the 
personnel-related cuts (III). The Latvian case confirms that agencies that 
“eliminated waste” prior to the crisis suffered more (Savi and Cepilovs 2014). 
Further, owing to the fact that in individual organisations the share of operational 
expenditures covering the provision of public services is different, some agencies 
had to cut down on the provision of services tremendously, while others did not cut 
at all, thereby a different degree of burdens was set to the citizens (as clients of 
different policy fields). In some agencies nothing changed for the citizen in the 
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service delivery, in others services were abolished entirely, for example the free-of-
charge home delivery of pensions was abolished in Estonia. (III) 
 

Secondly, the Estonian case study confirms that across-the-board cuts penalise 
more organisations where the real impact of the fiscal crisis is stronger, where the 
increase in the crisis-led external demand for public-service provision is bigger. 
Hence, one could say that during cutback management the agencies do not play in 
the same league. For example, though in Estonia the Social Insurance Board faced 
almost no increase in workload but in the Labour Inspectorate the workload of civil 
servants skyrocketed due to the 40% rise in labour disputes (Estonian Labour 
Inspectorate 2009), they had to cut down operational expenditures to the same 
extent.  
 

Cutback management at the meso level – what should be cut? 

The fundamental question of cutback management at the meso level is the contents 
of cutbacks: what should be cut (unlike at the macro level, there is not much room 
for further delegation). When faced with the necessity to choose the cutback 
measures, the public managers are faced with the question whether the existing 
patterns of organisation and service delivery are kept or restructured to achieve 
expenditure cutbacks (Dunsire and Hood 1989). 
 

Still, before moving to the challenges connected to the contents of cutbacks at the 
meso level, it is important to notice that the puzzle of choosing between across-the-
board and targeted cutback strategies may continue at the organisational level as 
cuts need to be distributed between the organisational subunits. The dilemmas 
faced by decision-makers at the meso level are analogical to those at the macro 
level described above. Namely, across-the-board cuts minimise information-
handling requirements, dampen the conflict potential and may even unify the 
members of the organisation (Hood and Wright 1981; Levine 1979). Then again, 
by being insensitive to the needs, production functions and contributions of 
different units they are likely to have a more negative effect on smaller and 
specialised units and on units that have recently optimised the use of resources 
(Levine 1978, 322; 1979). Targeted cuts allow the making of cutback decisions on 
a more rational basis, as most commonly, low-priority services would be cut more 
than high-priority services (Levine and Rubin 1980, 15), core services cut less than 
secondary services (Levine 1985, 692) and more cost-effective units cut less than 
units that are not cost-effective (Pollitt 2010). Nevertheless, targeted cuts involve 
conflict and bring along high decision-making costs (Hood and Wright 1981). 
 

For analysing the specific contents of cutbacks at the meso level the current thesis 
gathers and categorises various cutback instruments presented in the existing 
academic literature under three main expenditure categories – operational, 
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programme and capital expenditures, as portrayed in Table 1 below (see also I). 
When at the macro level general decisions are taken how to divide cuts in-between 
these categories, at the meso level a search for specific measures within each 
category emerges.  

Table 1: Main cutback measures  

Category Measure 

Operational expenditures 

Personnel costs 

Reduced overtime or working time 
Slowing-down of promotion 
Early retirement 
Wage freeze 
Reduction in the rate of salary increase 
Reduction or elimination of fringe benefits and bonuses 
Filling positions with less credentialed, lower-paid staff 
Reducing pay grades of vacated job lots 
Salary cuts 
Reshuffling of staff (e.g. making increased use of temporary 
staff) 
Furloughs 
Hiring freeze 
Layoff 

Non-personnel costs 
Spending limits and bans on utilities, supplies, equipment, travel, 
communications, etc. 

Programme expenditures 

Reduce quantity of 
services 

Programme termination  
Shorten the reception time, limit service hours 
Reduce the frequency of service provision, reduce the number of 
service outlets  
Restricting access  
Introduce or increase service fees 

Reduce quality of 
services 

Reduce the quality requirements, reducing the variety of service 
tasks, fixing the level of quality, and standardising forms and 
treatments 

Reorganise service 
provision 

Engage voluntary, part-time and third-party counterparts in 
service provision 

Capital expenditures 
 Elimination of capital spending  
 Capital spending freeze for new capital projects  
 Postponement of non-essential capital projects  

Compiled by the author based on I.  
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Main dilemmas at the meso level and related implications  

The biggest dilemma for meso-level managers during cutting back the 
organisational budget is the choice between keeping the costs inside the 
organisation and sharing costs with citizens and the private sector. 
Choosing between different measures to cut operational expenditures related to 
personnel costs is markedly delicate, as during crisis public administration needs to 
be on a particularly high level (Drechsler 2011), hence weighing the value of 
today’s savings against future costs becomes crucial. In academic literature the 
rather contradictory measures of hiring freeze and layoffs have received most 
attention (I). On the one hand, hiring freeze is seen as a convenient short-term 
strategy (Levine 1978; Wright 1981), a “relatively painless” method that avoids 
conflicts, appeals and other procedures related to layoffs (Rubin 1980, 169; 
Dunsire and Hood 1989, 38). On the other hand, hiring freeze can hinder the 
management from making appropriate cutback decisions and impede intelligent 
long-term planning (Greenhalgh and McKersie 1980; Levine 1978). The more 
radical measure of laying off personnel is seen as a useful tool when the speed of 
reducing the costs is important (Cayer 1986). However, layoffs may have costly 
side-effects for the organisation: increases in job insecurity and voluntary quitting, 
disrupted teamwork and lower productivity eventually leading to a system more 
costly to operate (Greenhalgh and McKersie 1980). 
 

Shifting the expenditure cuts outside of the organisation includes decisions on 
programme-related expenditures and changes in the public-service provision 
(Dunsire and Hood 1989; Lewis and Logalbo 1980; Kogan 1981). By and large, 
meso-level managers have to decide whether to curb the quantity of the services, to 
diminish the quality of the services provided or to reorganise the service provision 
by engaging voluntary, part-time and third-party counterparts (I). In the first case, 
the managers are faced with putting the citizens in a worse situation either by 
reducing service hours, cutting down on the number of service outlets, introducing 
or raising the fees for services or even terminating the provision of services. In the 
second case, reducing the variety of service tasks, lowering the level of quality and 
standardising forms and treatments is possible (Dunsire and Hood 1989; Lewis and 
Lobalgo 1980).4 
 

In terms of implications for the micro level, it is conjectured that cutbacks in 
personnel-related measures lead to an unsupportive work environment due to 
increased job and pay insecurity, loss of confidence and decline in morale 
(Greenhalgh and McKersie 1980; Greiner 1986). Interestingly, it has been argued 
that cutting both the quantity and the quality of the public services has a positive 

                                                            
4 This methods-oriented search for gains often results in consciously accepting more errors 
and poorer working conditions at the very agency level (Dunsire and Hood 1989, 37). 



20 

effect on the workload and the tasks of street-level bureaucrats either by reducing 
the level of public services to be provided (Dunsire and Hood 1989; Lewis and 
Logalbo 1980) or by decreasing the need for individual bureaucrats to make 
independent decisions. Hood (2011, 93) clarifies that when appropriate behaviour 
is stipulated by “formulae … best practice guidelines and other rules” the ad-hoc 
professional judgement of street-level bureaucrats is not necessary.  
 

Empirical findings  

The empirical evidence portrayed in the current thesis demonstrates that various 
measures have been applied in European governments to achieve personnel-related 
expenditure cuts at the organisational level. Despite its cons presented in the 
academic literature both previous eras of retrenchment (I) and the current crisis 
confirm that hiring freeze has been a prominent measure applied to combat the 
fiscal crisis in numerous countries (II; III; IV; V). Even more, during the recent 
crisis it was the most widely used measure in Europe, followed by pay freeze and 
wage reduction (IV; V). Both previous crises and the recent one provide evidence 
that applying staff layoffs was rather exceptional (I; IV; V), though applied 
extensively in Estonia, Lithuania, Iceland and Ireland (IV; V). Interestingly, the 
meso-level managers reported that personnel-related cuts targeted more back-office 
than front-line staff directly involved with delivering public services (V). In many 
European countries numerous personnel-related cutback measures such as hiring 
freeze, layoffs, pay and salary cuts, unpaid leave or decrease in work time were 
combined (II; III; V). Besides, in Estonia civil servants faced a cut in their benefits 
when additional pay funds, training funds and one-time support schemes (e.g. 
compensation for health-related activities) were abolished (II; III). Even more, in 
the Baltic countries radical cutbacks including layoffs and pay cuts were applied in 
several rounds (V). 
 

The current thesis indicates that the dilemmas faced by meso-level managers when 
cutting personnel expenditure are framed by national civil service systems and 
respective legislation. In Germany, for example, the civil service legislation prohibits 
wage reductions and even pay freeze whereas in the Baltic countries the missing 
tenure in the civil service regulation, combined with relatively underdeveloped civil 
society and unions, posed no hindrances to the government when looking for 
possibilities for expenditure cuts (III; IV; V). In addition, as demonstrated in the 
thesis, an important factor explaining the radical personnel cuts in several European 
countries is urgency, the need to achieve cuts quickly due to external pressures – to 
fulfil the requirements of IMF and the EC in return for financial assistance or the 
Maastricht criteria to comply with the requirements of the Eurozone (II; IV; V). 
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Implications for the micro level 

Based on the case of Estonia layoffs, unpaid leave and related modifications in the 
provision of services subjected officials to a more intense workload (shorter 
deadlines, longer working hours) (II; III; Savi and Cepilovs 2014). Due to the 
shrinking workforce and prevalent urgency, those who had kept their position had 
to assume new tasks, non-routine duties and also new responsibilities (of those who 
had left) (II; III), and therefore modifications in task profiles and habitual work 
practices were encountered. Furthermore, the new tasks and responsibilities were 
often not related to the profession of the civil servants (e.g. a customs official 
started to provide daily transportation to colleagues) (III). In Estonia problems in 
the working environment further intensified due to the increasing job and pay 
insecurity caused by the several rounds of cuts in salaries and the fear of being laid 
off. Furthermore, the crisis context itself added burdens to the individual level with 
extreme time pressure and urgency of decision-making and a sharp increase in the 
demand for employment and labour services (II; III).  
 

The case of Estonia demonstrates that also cuts in non-personnel expenditures have 
strong implications to the micro level (though not elaborated in the existing 
academic literature), as they put further and rather extreme pressures to the work 
environment. In Estonia and Latvia the cuts in maintenance-related expenditures 
deprived the civil servants of their habitual amenities, ranging from no free coffee 
to switching off the heating system in the office during the weekend or optimising 
lighting in offices whenever possible (II; III; see also Savi and Cepilovs 2014).  
 

When looking at the organisational measures used to cut down on public service 
provision, increasing the fees and charges of public services is not a popular 
measure applied in European countries (IV; V). In Estonia it differed from one 
agency to another – in some agencies nothing changed for the citizen in the service 
delivery, in others service fees were introduced, personal service was replaced with 
more general information provision or services provided were abolished entirely 
(III; see also Savi and Cepilovs 2014).  
 

In general, in Estonia the reorganisation of service provision at the organisational 
level occurred astonishingly rarely, especially when taking into account the overall 
centralised setup of cutback management as presented in II; III and VII. In some 
agencies a shift between the core functions of the agency was officially established 
to enable more time for services where the increase in external demand was bigger, 
in others the management set guidelines requiring to focus on certain group of 
clients. In the Estonian Social Insurance Board (ENSIB) free-of-charge delivery of 
pensions was ended to keep resources for the front-line service delivery in the 
agency. Though not established officially, the Unemployment Fund (UEF) team 
managers agreed on a principle of “service express”, limiting the time per client 
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from 30 to 10 minutes to manage the increased workload. Still, the Estonian case 
study illustrates that only limited use was made of possibilities to decrease the 
quantity or quality of the public services at the organisational level, because as a 
rule no specific guidelines were given concerning service delivery in the changed 
work environment (III). Therefore for coping with the crisis “decentralised” 
solutions had to be found at the individual level and thus sharing the costs with 
citizens was delegated to the street-level bureaucrats, where consequently also the 
biggest pressures emerged.  
 

The immediate effects of the cutback management environment at the meso level 
resemble the dynamics at the macro level. Inside the individual government 
organisations shifts towards more centralised decision-making took place in most 
of the European countries (IV; V). Also in Estonia top-down decision-making 
generally prevailed in ministries and agencies and the civil servants and employees 
were just informed (on paper) about the retrenchment decisions taken at the top. 
The general centralisation at the meso level was triggered by the urgent and 
repetitive need to apply cuts in operational measures (II; III). The Estonian case 
study thus confirms the theoretical prediction propositions about excluding civil 
service from cutback decision-making.  
 

A great majority of the European countries also provided evidence of the 
increasing power of the budgetary units in public sector organisations and the 
growing use of performance information during fiscal stress (IV; V). The Estonian 
case demonstrates that the cutback management empowered the budget 
departments by subjecting various units and specific policy fields to the budget 
policy, because the lack of time (but also lack of information and expertise) did not 
allow thorough impact assessments and negotiations and insisted on quick 
gathering of information. Thereby budget departments became the coordinators of 
compiling the information inside organisations by defining obligations, appointing 
duties, setting deadlines and deciding upon the final materials to be sent to the MoF 
(II). While in most of the European countries the cutback management triggered 
more intensive use of performance information, the Estonian case provides 
evidence that during cutback management the role of performance information in 
budgetary decision-making decreased (IV; V; VI). 
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Dealing with cutbacks at the micro level – how to provide services when being 
denied the essential resources? 

At the micro level, fiscal-crisis-related budget cuts and increased workload tend to 
reinforce the notorious “problem of resources” – ever growing demands and 
restricted resources that especially street-level bureaucrats are faced with daily 
(Lipsky 1980). Hence, during cutbacks at the micro level individuals face 
professional and behavioural problems, the most important one being how to do 
more with less – how to provide public services and maintain standards when being 
denied the essential resources (Dunsire and Hood 1989, 1). Dunsire and Hood (1989, 
171) claim that at the individual level “people begin to search for ways to provide 
services at a lower cost and to think in terms of productivity to put off an evil day.” 
 

The current thesis focuses on the professional problems occurring at the micro 
level during fiscal stress. Behavioural issues concerning the motivation, 
organisational commitment and loyalty of individual actors in the midst of fiscal 
crisis have been investigated by Glassberg (1978), Greiner (1986), Holzer (1986) 
and Ingraham and Barrilleaux (1983).  
 
In general, it is conjectured that more complicated situations at the individual level 
bring about changes in the use of discretion over the allocation of public benefits 
and sanctions. At the very street level, solving unpredicted situations and making 
ad-hoc decisions when confronted with diverse demands and restricted resources 
commonly manifests in specific coping mechanisms that enable bureaucrats to 
manage workloads (Lipsky 1980; Winter 2002). The dilemmas of street-level 
bureaucrats are embodied in applying the different coping strategies that range 
from limiting information and access to clients and modifying programme 
objectives to rationing the services provided by focusing on specific client groups 
or tasks (Meyers and Vorsanger 2003, 247; Nielsen 2006, 865) (see Table 2). This 
way the decisions of street-level bureaucrats, the routines they establish and the 
devices they invent to cope with uncertainties and work pressures effectively 
become the public policies carried out (Lipsky 2010).  
 

 

 

 

 

 

 

 



24 

Table 2: The main coping strategies on the street-level 

Coping mechanism Description 

Posing psychological 
costs on clients 

Limiting information provided to clients 

Limiting access 

Letting clients wait 

Letting the clients choose between options 

Dominating clients 
Modifying programme objectives, developing cynical 
perceptions of clients 

Rationing services  

Setting priorities 
among tasks 

Concentrating on a limited number of selected cases, clients, 
solutions 

Setting priorities 
among clients 

Standardising and routinising the client groups, stereotyping, e.g. 
“creaming” – choosing the “easiest” clients, using rules of 
thumb  

Compiled by the author based on Lipsky 1980; Meyers et al 1998; Nielsen 2006; Winter 
2002. 
 

Empirical findings  

The previous chapter clearly demonstrated that the individual-level struggles, but 
also dilemmas during cutback management, are very much dependent on the 
decisions made at the macro and meso levels, where it is actually determined how 
much more has to be done with how much less at the individual level. Hence the 
(difficult) conditions in which the bureaucrats have to work during crisis result 
from the meso- and macro-level decisions. Still, it is important to bear in mind that 
also crisis-fuelled increase in demand for services has a crucial role in further 
straining the work environment at the very street level. In Estonia the sharp 
increase in the demand for services from the target groups explained the different 
extent of pressures in the work environment of street-level bureaucrats in different 
agencies (III).  
 

Based on the thesis at hand, the course of events impelled by the fiscal crisis 
resulted in a situation where at the individual level more had to be done with less – 
an increasing amount of work had to be done under more intense time pressure, in 
a more complex working environment and with decreased salary, loss in benefits 
and lower job security (II; III). 
 

The current thesis demonstrates that in order to proceed with work in the 
complicated work environment at the street level, numerous coping strategies are 
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applied (III). On some occasions (psychological) costs are imposed on clients, 
most commonly by limiting information provided to citizens; on others priorities 
are set among client groups and tasks when providing services by concentrating on 
the most “promising” clients or “most urgent” tasks. Though as a result in some 
cases street-level bureaucrats developed a more strict and impersonal attitude 
towards the citizens, the coping strategies were aimed at rationalising the demand 
and the services provided in order to increase the output (to provide services to as 
many citizens as possible; to increase the tax accrual) not to decrease the level of 
demand (cf. Nielsen 2006; III). 
 

It is shown that the reorganisation of service provision by the meso level decreased 
the need for interpretation and judgement from the street-level bureaucrats. 
Namely, in Estonian Tax and Customs Board stereotyping the clients was based on 
clear criteria set by the management (more tax accrual) serving as a point of 
departure for street-level bureaucrats in their operations. On the other hand, in 
Estonian Labour Inspectorate (LI) and Estonian Unemployment Fund (UEF) 
categorising the clients was largely based on the street-level bureaucrats’ personal 
beliefs as to what is necessary and best for the citizens in the situation of a fiscal 
crisis (e.g. the priority of securing the unemployment benefits vs. consulting new 
job opportunities). Similarly, in both LI and UEF deciding upon the clients’ 
command of computers and the necessity to  send clients back due to the 
overcrowded service hall was based on the gut-feeling of street-level bureaucrats 
(III). All in all it can be claimed that by sending people home, telling them to look 
up the information on their own etc. the street-level bureaucrats set straightforward 
burdens to the citizens.  
 

Similar coping also took place in ministries when civil servants met important 
decisions concerning the cutback targets based on their “gut feeling” due to lack of 
time and information. For example, the time constraints for in-depth analysis and 
the scope of cutback decisions rendered impossible the usual practices related to 
budget preparation in line ministries and in MoF (VI; VII). When faced with 
uneven (or even absent) information and urgency to formulate budget evaluations, 
officials often left areas not well-known to them untouched, whereas the others 
suffered more in downsizing (II; VII).  
 

The current thesis has demonstrated that the responsibility of individual civil 
servants in Estonia increased in the decision-making process – civil servants 
acquired more autonomy and a more important role as the main source of technical 
expertise and the last link in the chain making the final decisions when delivering 
public services (II; III). Paradoxically, their empowerment in public policy-
making did not result from strategic steering and inclusion from the macro or meso 
level but from being left “on their own”; it was the crisis context that empowered 
them.  
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THE CUTBACK MANAGEMENT “BLAME GAME” 

The thesis at hand demonstrates that compared to times of fiscal normalcy, fiscal 
crisis and budget retrenchment enormously increase the tensions in the process of 
public policy-making. Though it is shown in the dissertation that the governmental 
actors at the macro, meso and micro levels face essentially different dilemmas 
during cutback management, the central puzzle at all levels boils down to the 
question of how to deal with the pain arising from cutting back the public 
expenditure. How and to whom lay the increasing burdens? What are ways to avoid 
conflict, opposition, appeals and other costly side-effects spurred by deciding upon 
and implementing the cutbacks? These are questions looming all over. Clearly, 
there is more pain than gain to be distributed, more losers than winners to be 
determined and eventually more blame than credit to be taken, because attributing 
the pain inevitably incurs blame. Therefore the cutback management turns into a 
“blame game”, where the macro, meso and micro level governmental actors 
receive the role of blame makers and/or blame takers and seek to pass the blame 
onto those at the other levels.  
 

The thesis indicates that the cutback management blame game can have different 
scenarios and numerous end results – at all levels the blame can be either avoided, 
reversed, displaced, shifted, shared or dissolved (Hood 2011). It has been shown 
that the overall setup of the cutback management blame game is put in place at the 
macro level. The top executives as the first-order decision-makers determine the 
main lightning rods – whether the cutbacks target the citizens or public 
administration itself and whether the cutbacks are shared equally between target 
groups or not. The current dissertation shows that to shift blame the macro-level 
actors make use of numerous possibilities at their disposal. Collective decision-
making in ad-hoc working groups and “super committees” is used to scatter the 
political responsibility when deciding upon the cutback targets. Delegating 
decisions or activities that attract blame is made use of either to withdraw  from 
setting the details of cuts in public administration or to distance themselves from 
orchestrating the process of imposing the cuts by empowering the central 
budgetary authorities. Interestingly, the current thesis indicates that many 
governments were able to shift blame up – to supranational institutions, most 
commonly to the European Union, the International Monetary Fund and the 
European Central Bank. As the thesis portrays, sharing blame with these 
counterparts facilitated radical cutbacks and structural reforms in the numerous 
European countries. (V) 
 

It is not unexpected that macro-level actors seek all possible activities to distance 
themselves from blame. After all, as first-hand decision-makers they are inherently 
the blame makers, but they need to protect themselves against electoral backlash. 
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The thesis at hand confirms that this overarching goal did not fade during the 
recent cutback management as governments in most of the investigated countries 
postponed the fiscal consolidation and cutback decision-making until the general 
elections were over (V). 
 

At the meso level the blame game develops further.  On the one hand, public 
managers at the organisational level are blame takers when being forced to cut 
back. As exemplified by the case of Estonia (see II and III), though being 
officially authorised to decide upon the details of expenditure cuts, there were no 
real choices available for the organisational-level managers, as the amount of cuts 
to be achieved was large, it had to be realised over three rounds in a tight timeline, 
and it addressed operational costs which entail few flexible expenditure categories 
to play around with (II; III). On the other hand, the meso level actors become 
blame makers when imposing further cuts both for the organisation and its 
immediate target groups. By “just saying no” (cf. Hood 2007; 2011) and choosing 
to abandon activities and not to provide services they shift burdens to single 
bureaucrats and citizens. The case of Estonia demonstrates that blame can be 
shifted down also with non-decisions and non-action – when not making use of 
attributing the blame to the organisation itself (e.g. by formalising guidelines, 
setting procedural rules and restricting access to public services), but “delegating” 
the search for further solutions to the individual level. 
 

Indeed, the current thesis demonstrates that blame avoided at the top may spill 
down the hierarchy and eventually the individual actors can find themselves at the 
sharp end. Paradoxically, the street-level bureaucrats, who have the fewest 
resources and options available to shift the blame when compared to the macro- 
and meso-level players, have to dissolve the pain. In general it is claimed that to 
deal with situations attracting blame, street-level bureaucrats can abandon foreseen 
activities and the provision of services (Hood 2011). The Estonian case study 
demonstrates that street-level service providers can also react differently – they can 
continue the service provision in the complicated situation, but with the price of 
putting the citizens in worse conditions when compared to the times of fiscal 
normalcy. This means that they are the ones to take a bulk of the responsibility and 
also blame when implementing public policies. Indeed, by not questioning the 
necessity of cutbacks and accepting the decrease in pay, complex work 
environment and unconventional task profiles street-level bureaucrats in Estonia 
received an important role in helping to achieve the crisis-time policy goals set by 
the Cabinet. As Drechsler (2011, 23) has put it, “it is in the end the civil servant, 
even the little civil servant in the cubicle, …, who is a bulwark against the chaos 
and against a life that is nasty, brutish and short …” 
 
The current thesis shows that how the cutback management blame game that is 
played out between the three levels depends strongly on the country-specific 
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institutional features and the nature of polity. As Douglas (1990) has claimed, who 
you blame for what is a central marker of culture and attitudes. Hence, what kinds 
of cuts are within reach, politically feasible, safe and easy to implement for the 
government hinges on several country-specific features. The current thesis 
confirms that the macro-, meso- and micro-level strategies were affected by the 
national civil service systems, respective legislation and the “voice” of unions, 
social partners and constitutional veto players.  
 

In Estonia the social acceptability of cutback decisions was not critical for the 
ruling coalition due to the “simple polity” – underdeveloped civil society and weak 
unions unable to mobilise major protests (Raudla and Kattel 2011; II; III); at the 
same time in Iceland, Ireland and Spain the fierce public protests and social unrest 
made governments postpone fiscal consolidation for months and months. Further, 
in Germany and Italy and other countries with strong civil service tenure, cuts in 
personnel expenditure were practically impossible, hence the existing legislation 
protected the civil servants. All in all, a fact speaking for the differences of the 
blame culture is that in all of the European countries investigated, except Estonia, 
the governments that had planned or undertaken cuts lost in the subsequent general 
elections. (V) 
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AVENUES FOR FURTHER RESEARCH  

Academics have doubted the meaningfulness of cutback management and decline 
studies in public administration (e.g. Bozeman 2012; Pandey 2010), questioning 
whether it is possible to provide causal explanations (Rosenthal 2003), whether 
there are any challenges left in the cutback management studies and whether the 
stream of literature has not been exhausted. The current thesis has proven that these 
doubts have no solid ground. Still, the proposition of Bozeman (2012) to renew this 
literature through “intellectual transformation” is without doubt relevant. A more 
integrated and evolutionary approach is a possibility for this transformation. 
 

Though Hood (2011) links the blame game with three levels of actors within 
government or public service delivery organisations – the generals or top bananas, 
those on the front line (the street-level bureaucrats or case-handling professionals) 
and meat in the middle (comprising all those who are to be found somewhere 
between the generals and the infantry in government or public service organisation) 
(Hood 2011, 24-25), the current thesis has shown that also the supranational 
institutions and citizens have a relevant role in the cutback management game and 
should not be abandoned when analysing the game.  
 

Further, a more evolutionary dimension of cutback management could be explored 
by applying the policy process models. The current thesis provides evidence that 
cutback management is a process where actors from different levels of government 
in concert, not only the top executives, determine how the cutback decisions are 
taken, implemented and how eventually the crisis-time policy goals set by the 
cabinet are achieved during the era of retrenchment. It is demonstrated that during 
cutback management (similarly to general crisis management) the conventional 
policy process model loses its explanatory power as the conventional roles of 
policy actors in policy-making are altered and the weight of the different stages is 
changed (e.g. increased role of the decision-making and implementation stage 
compared to analysis and agenda setting). 
 

Lastly, taking into account that we have entered the era of “perpetual” fiscal crisis 
(see also Scorsone and Plerhoples 2010) a relevant step in transforming the cutback 
management research toward a more evolutionary mode would entail studying 
cutback management and related dynamics not only during cutbacks but also in 
times of economic boom.  
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SUMMARY IN ESTONIAN 

Fiskaalkriisi mõju avalikule haldusele – kärbete juhtimine ja muutused 
otsustusprotsessides 
 
Majanduslangused ja nende leevendamine riigi poolt ei ole tänapäeva ühiskonnas 
midagi uut. Seetõttu on üsna üllatav, et fiskaalkriisi mõju avalikule haldusele on 
teaduskirjanduses süsteemselt üsna vähe analüüsitud. Ei saa väita, et akadeemilisi 
uuringuid selles valdkonnas üldse ei ole, kuid senised uuringud on järginud 
majandustsüklit − huvi majanduslangusest põhjustatud fiskaalfriisi ja sellega 
seonduvate eelarvekärbete mõju vastu on akadeemilises kirjanduses tekkinud koos 
majanduslangusega ja kadunud koos majandustõusuga. Bozeman (2012) on 
väitnud, et eelarvekärpeid käsitlev kirjandus soikus pärast 1970ndate aastate kriisi, 
kuna kirjandus keskendus liigselt kärpestrateegiate kaardistamisele ning ei 
käsitlenud piisavalt eelarvekärbete rolli laiemas organisatsioonilises ja insti-
tutsionaalses kontekstis. Senine kärpealane kirjandus keskendub eelkõige 
kärpestrateegiatele ja -instrumentidele valitsuse ning üksikute asutuste tasemel (vt 
I; Di Mascio ja Natalini 2013; Kickert 2012; Peters, Pierre ja Randma-Liiv 2011; 
Kattel ja Raudla 2013),  jättes tähelepanu alt välja ametniku rolli kärbete juhtimise 
protsessis. Samas on ametnikel oluline osa poliitikakujundamise protsessis 
poliitikate elluviijana läbi avalike teenuste osutamise (vt Lipsky 1980) ning 
poliitikad kujunevad just nimetatud kolme osapoole koostoimes. Seetõttu on 
ülimalt oluline kaasata eelarvekärbete alasesse diskussiooni ka indiviidi taseme 
otsused ja tegevused, mille abil lahendatakse kärpeprotsessis keerulisi olukordi 
ning uurida valitsuse, asutuste ja ametnike rolle ja omavahelisi suhted 
kasinuspoliitikate kujundamisel.  
 
Käesoleva väitekirja eesmärk on panustada rahvusvahelisse diskussiooni, uurides 
nii teoreetilisel kui ka empiirilisel (17 Euroopa riiki) tasemel fiskaalkriisi mõju 
avalikule haldusele. Väitekiri keskendub kärbete juhtimisele ja sellega seotud 
muudatustele valitsusasutuste otsustusprotsessides, analüüsides vastavat 
dünaamikat korraga kolmel tasandil: valitsuskabineti, asutuse ja ametniku tasandil. 
Väitekirjas otsitakse vastust kolmele omavahel seotud uurimisküsimusele: 
 

1. Millised on peamised kärpestrateegiad ning kärpeotsuste vastuvõtmisega 
seotud dilemmad, väljakutsed ja motiivid valitsuskabineti tasemel? Mis on 
erinevate strateegiate järelm organisatsiooni ja ametniku tasemel? 

2. Millised on peamised kärpeinstrumendid ning instrumentide 
rakendamisega seotud dilemmad, väljakutsed ja motiivid organisatsiooni 
tasemel? Mis on erinevate kärpeinstrumentide järelm organisatsiooni ja 
ametniku tasemel? 
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3. Millised on peamised kriisiolukorraga kohandumise strateegiad ja nendega 
seotud dilemmad, väljakutsed ja motiivid ametniku tasemel? Kuidas 
mõjutavad erinevad kohandumisstrateegiad avalike teenuste osutamist? 

 

Väitekiri koosneb seitsmest teaduspublikatsioonist (I; II; III; IV; V; VI; VII)5 ja 
sissejuhatusest. Sissejuhatus avab töö teemat, selle aktuaalsust ning asetab töö 
laiemasse akadeemilisse konteksti ja võtab kokku erinevate artiklite teoreetilise 
panuse ning 17 Euroopa riigi juhtumianalüüsi tulemused. Väitekirja panus 
valdkonna teoreetilisse kirjandusse seisneb senise fragmenteeritud eelarvekärbete 
alase kirjanduse kaardistamises ja süstematiseerimises koherentseks analüütiliseks 
raamistikuks. Töö praktiline panus on kärpeprotsessi käsitlemine läbi kolme 
tasandi – valitsuskabineti, organisatsiooni ja indiviidi − ning nimetatud kolme 
tasandi omavaheliste seoste uurimine. Senised uurimused on eelkõige keskendunud 
kahe esimese tasandi toimijate analüüsimisele eraldiseisvalt. Indiviidi rolli 
fiskaalkriisi kontekstis on puudutatud senises kirjanduses väga põgusalt.  
 

Uurimistöö jaguneb kolmeks teemaks. Esmalt kaardistatakse ja süstematiseeritakse  
rahvusvaheline eelarvekärbete alane kirjandus 1970ndatest ja 1980datest aastatest 
(60 teaduspublikatsiooni) koherentseks analüütiliseks raamistikuks, tuues välja 
peamised eelarvekärpe strateegiad ja instrumendid valitsuse ja asutuse tasandil nii 
teoreetilisel kui empiirilisel tasemel (I). Teiseks viiakse läbi võrdlev analüüs 
hiljutise fiskaalkriisi mõjust avalikule haldusele 17 Euroopa riigis6, põhinedes 
nende riikide ametnike seas läbi viidud küsitlusel, ametlikul statistikal ja erinevatel 
raportitel, mis koguti Euroopa Liidu 7. raamprogrammi projekti „Koordineerimine 
ja ühtsus riigivalitsemisel: reformid ja tuleviku väljakutsed“ (COCOPS) ja selle 
alamprojekti „Finantskriis - tärkav väljakutse koordineerimisele avalikus sektoris“ 
raames, mille  täitja käesoleva väitekirja autor oli. Euroopa riikide võrdleva 
analüüsi raames uuritakse kärbete juhtimist, otsusetegemise mustreid ning 
muudatusi otsustusprotsessides valitsuskabineti ja organisatsiooni tasemel (IV; V; 
VII), tuues eraldi välja ka kärpestrateegiad ja -instrumendid organisatsiooni 
tasemel (IV;V).  Analüüs seletab peamisi sarnasusi ja erisusi erinevate Euroopa 
riikide reaktsioonides hiljutisele fiskaalkriisile (V) ning uurib otsustusprotsesside 
tsentraliseerimise põhjuseid ning mustreid (VII).  Kolmandaks viiakse läbi Eesti 
juhtumiuuring kaardistamaks ja seletamaks detailselt kärpeprotsessiga seonduvaid 
väljakutseid ja dilemmasid nii valitsuskabineti, organisatsiooni kui ametniku 
tasemel, analüüsides kolme tasandi omavahelist suhestumist. Esimese aspektina 
uuritakse otsustusprotsesside dünaamikat kärbete juhtimise ajal Eesti valitsuses 
(II), vaadeldakse tulemusinformatsiooni kasutamist fiskaalkriisi aegses 

                                                            
5 Väitekirja autor on panustanud võrdselt kaasautoritega publikatsioonidesse I; IV ja V, 
artiklis II on väitekirja autor juhtautor ning artiklis VI ja VII seisnes autori roll andmete 
kogumises ja analüüsimises. 
6 Valimisse kuuluvad Austria, Eesti, Hispaania, Holland, Iirimaa, Itaalia, Leedu, Norra, 
Portugal, Prantsusmaa,  Rootsi, Saksamaa, Serbia, Soome, Suurbritannia, Taani ja Ungari.  
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eelarvestamisprotsessis (VII) ning uuritakse kärbete mõju organisatsiooni ja 
indiviidi tasandil, keskenduses tänavataseme bürokraatide rollile fiskaalkriisiaegses 
poliitikakujundamise protsessis (III). Eesti juhtum on antud väitekirja keskmeks, 
kuna Eesti valitsus oli maailmas üks esimesi, kes vastusena fiskaalkriisile viis ellu 
radikaalsed kärped riigieelarves kohe pärast kriisi ilmnemist juba 2008. aastal 
(samal ajal kui teiste Euroopa riikide valitsused lükkasid kärpeid edasi). Suur osa 
eelarvekärbetest puudutas valitsusasutuste administratiiv- ja personalikulusid, mis 
realiseerusid suuremahulistes palgakärbetes, koondamistes ja vähendatud tööajas 
(II; III). Seega fiskaalkriis ja sellega seotud kärped mõjutasid Eestis tugevalt nii 
valitsuskabinetti, valitsusorganisatsioone kui ka ametnikke,  pakkudes suurepärase 
võimaluse sügavuti uurida kärpeprotsessi erinevatel tasemetel ja keskenduda seoste 
analüüsimisele erinevate tasemete vahel.   
 

Käesoleva väitekirja teoreetiline raamistik põhineb eelarvekärbete alasel 
kirjandusel  (nt. Dunsire ja Hood 1989; Levine 1978, 1979; jt) kombineerides seda 
avaliku halduse ja halduspoliitikaalase ning tänavataseme bürokraatia kirjandusega 
(nt. Adolino ja Blake 2001; Andreson 2000; Lipsky 1980; Meyers ja Vorsanger 
2003; Peters ja Pierre 2004; jt). Eeltoodud kolme teoreetilise suuna ühendamine 
võimaldab analüüsida kärpeprotsessi ning erinevate tasemete toimijate rolli ja  
nende vahelisi suhteid eelarvekärbete kontekstis.  
 

Kärbete juhtimise väljakutsed ja valikud valitsuskabineti, organisatsiooni ja 
indiviidi tasemel 

Käesolev väitekiri näitab, et fiskaalkriis ja sellega seotud eelarvekärped toovad 
valitsuskabineti, organisatsiooni ja ametniku tasemel kaasa põhimõtteliselt 
erinevad väljakutsed ja valikud. Valitsuskabineti tasemel on peamiseks 
väljakutseks üldiste kärpe- strateegiate valimine, mistõttu on vaja leida vastused 
kahele küsimusele. Esiteks, milliseid riigieelarve kulukategooriaid kärpida – 
valitsuse tegevuskulusid (sh personali ja majapidamiskulud), programmilisi kulusid 
(sotsiaaltoetused, eraldised, otsetoetused kodanikele ja kohalikele omavalitsustele) 
või investeeringuid (I; V). Teiseks, kas seada kõikidele kärbete sihtgruppidele (nt 
erinevad poliitika valdkonnad või valitsusorganisatsioonid) võrdne kärbete määr 
või otsustada selektiivsete kärbete kasuks, kärpides mõne sihtgrupiga seotud 
kulusid rohkem kui teisi ning jättes mõned sihtgrupid kärbetest üldse puutumata (I; 
Dunsire and Hood 1989). 
 
Organisatsiooni tasemel on fundamentaalseks küsimuseks kärbete sisu spetsiifilise-
malt: millist kulurida organisatsiooni eelarvest kärpida ning kas selle käigus 
säilitada või muuta olemasolevaid teenuseosutamise mustreid (Dunsire and Hood 
1989). Seega saab siinkohal suurimaks dilemmaks, kas jätta fiskaalkriisiga seotud 
kulud organisatsiooni enese kanda või  jagada neid ka kodanike ja erasektoriga. 
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Peamiseks küsimuseks ametniku tasemel on, kuidas eelarvekärbete ajal keerulises 
töökeskkonnas ning vähenenud ressurssidega tagada avalike teenuste pakkumine. 
Pingeline olukord suunab tavapäraselt tänavataseme bürokraate otsima erinevaid 
kohanemis-mehhanisme (coping strategies), mis aitavad tööga toime tulla ja 
teenuse pakkumist optimeerida (Lipsky 1980; Winter 2002). Siinkohal saab 
oluliseks dilemmaks, millist toimetulekumehhanismi rakendada, kuna need 
varieeruvad kodanikule edastatava informatsiooni piiramisest, programmi 
eesmärkide modifitseerimisest kuni teatud tegevuste ja kliendigruppide 
eelistamiseni (III; Meyers ja Vorsanger 2003, 247; Nielsen 2006, 865). 
 

Eelarvekärbete protsess kui süü veeretamine  

Väitekirjas käsitletud juhtumianalüüside põhjal võib väita, et kuigi  
valitsuskabineti, organisatsiooni ja ametniku tasemel tõusetuvad kärpeprotsessi ajal 
põhimõtteliselt erinevad väljakutsed ja valikud, on kõigil kolmel tasandil keskseks 
küsimuseks, kuidas saada hakkama koormaga, mis tuleneb riigieelarve kärpimisest:  
kuidas ja kellele jätta kanda kärbetega seonduv koorem, kuidas vältida konflikte, 
vastuseisu ja muid kaasnevaid tehingukulusid, mis tekivad kärpeotsuste tegemisel 
ja elluviimisel? Just need küsimused vajavad vastust kõigil kolmel tasemel. Kuna 
kriisi ajal on vaja ümber jagada pigem kahju kui kasu, on rohkem kaotajaid kui 
võitjaid ja lõpuks ka rohkem süüd kui kiitust (sest kärbete määramine paratamatult 
tekitab süüdlasi), saab kärbete juhtimisest süü veeretamise mäng (blame game), kus 
kolme erineva taseme toimijad on paratamatult kas süü tekitajad või süü võtjad, kes 
otsivad võimalusi süü veeretamiseks teistele osapooltele (vt Hood 2011).  
 
Käesolev väitekiri näitab, et kärpeprotsess kui süüveeretamise mäng võib järgida 
erinevaid stsenaariume ja kulmineeruda erinevatel viisidel: kõikidel tasemetel on 
võimalus süüd kas vältida,  pöörata oma kasuks, nihutada või jagada (Hood 2011). 
Käesolev uurimus kinnitab, et kärpeprotsessi üldine stsenaarium otsustatakse 
valitsuskabineti tasemel, kus poliitikud kui kõrgeima taseme otsusetegijad 
määravad, mida ja kuidas kärbitakse ja kellest saavad peamised piksevardad 
eelarve vähendamisel. Euroopa riikide juhtumiuuringud kinnitavad, et oma süü 
vähendamiseks kärpeotsuste tegemisel kasutati valitsuskabinettide tasemel mitmeid 
võimalusi – näiteks kollektiivset otsuste tegemist ajutiselt kokkukutsutud 
töögruppides ja superkomiteedes (II; IV; V), mis aitasid hajutada poliitilist 
vastutust. Samuti kasutati otsustusõiguse delegeerimist, andes õigus kärbete sisu 
määramisel alumistele otsusetegemise tasemetele, et ennast vabastada eelarvekärpe 
detailide seadmisest. Lisaks võimustati kärpeprotsessis riigi keskseid 
eelarvekujundamisega seotud institutsioone, et distantseerida valitsuskabinetti  
kärpeprotsessi otsesest juhtimisest. (I-V) Muuhulgas kasutasid paljude riikide 
keskvalitsuse toimijad võimalust suunata süü üles poole rahvusvahelistele 
organisatsioonidele, nagu näiteks Euroopa Liit, Rahvusvaheline Valuutafond ja 
Euroopa Keskpank, sest mitmes riigis juhtisid just nimetatud institutsioonide poolt 
seatud tingimused kärpeotsuseid ja kärbete elluviimist (V). Valitsuskabinettide 
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otsinguid süüst vabaneda, ükskõik kas seda siis üles- või allapoole suunates, 
seletab fakt, et kõrgeima taseme otsustajana on valitsuskabinet juba loomupoolest 
süü tekitaja, teisalt on valitsusliikmete peamiseks huviks valijate poolehoid ja 
tagasivalimine. Seda peegeldavad ka käesoleva väitekirja juhtumiuuringute 
tulemused, mille kohaselt lükkasid enamus Euroopa valitsusi eelarvekärped edasi 
üldvalimiste järgsesse perioodi (V). 
 

Organisatsiooni tasemel kulgeb süü veeretamise mäng edasi: ühelt poolt on selle 
taseme otsustajad süü võtjad, kuna nad peavad valitsuskabineti otsuste alusel 
kärpeid ellu viima. Eesti juhtum näitlikustab, kuidas mitmekordsed tsentraalselt 
ettenähtud eelarvekärped panid organisatsioonide juhid väga keerulisse olukorda 
(I; III). Hoolimata sellest, et neile justkui anti võimalus teha iseseisvaid 
kärpeotsuseid organisatsiooni tasandil, ei andnud ajasurve ja kärbete suur maht, 
nende korduv iseloom ja fakt, et valitsusorganisatsioonide tegevuskulud sisaldavad 
väga vähe paindlikke kuluridasid, erilist otsustusvabadust. Teisalt, koormates 
kärbete elluviimisel organisatsiooni liikmeid ja sihtgruppe, on 
organisatsioonitaseme toimijad ise ka süü tekitajad. Eesti juhtumiuuring kinnitab, 
et lisaks konkreetsetele otsustele saab süüd edasi veeretada ka mitteotsustega, kui 
ei kasutata ära võimalust absorbeerida süüd organisatsiooni tasemel (kehtestades 
ametlikud  reeglid teenuseosutamise muutmiseks, teenusekvaliteedi vähendamiseks 
või teenustele liigipääsu piiramiseks), vaid see delegeeritakse edasi ametniku 
tasemele. (II; III) 
 

Väitekiri näitab, et süü, mida püütakse vältida valitsuskabineti ja organisatsiooni 
tasemel, valgub institutsionaalset hierarhiat pidi allapoole, mistõttu lõpuks on just 
ametnikud need, kes on nurka surutud ja peavad leidma lahendusi keerulistele 
olukordadele. Paradoksaalselt on just indiviidi tasemel kõige vähem ressursse ja 
võimalusi süü edasi lükkamiseks. Tavapäraselt keelduvad tänavataseme 
bürokraadid väga keerulistes olukorras üldse teenust osutamast või survestavad 
kodanikke endid teatud valikuid tegema (Hood 2011, 103). Eesti juhtum 
näitlikustab, et tänavataseme bürokraadid võivad keerulises olukorras küll 
koormata kodanikke (vähendades teenuse osutamiseks ettenähtud aega, suunates 
neid iseseisvalt infot otsima), kuid selle eesmärgiks on võimaldada avalike teenuste 
osutamist ja poliitikate elluviimist kriisi kontekstis.  Seeläbi on just tänavataseme 
ametnikud need, kes võtavad kriisiaegses poliitikakujundamises suure hulga 
vastutuskoormast ja seeläbi ka süüst. Eesti juhtum näitlikustab, et aktsepteerides 
valitsuskabineti otsuseid, palgakärpeid ja kriisiaegset keerulist töökeskkonda ning 
ebatavalisi ülesandeid, aitasid tänavataseme bürokraadid kaasa kriisiaegsete 
poliitikaeesmärkide saavutamisele. (III)  See kinnitab ka Drechsleri (2011, 23) 
poolt öeldut, et päeva lõpuks on just üksik ametnik oma väikeses kabinetis see, kes 
kaitseb meid keerulistes olukordades.    
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Käesolev väitekiri demonstreerib, et see, kuidas kärpeprotsessis süü erinevate 
tasemete toimijate vahel jaguneb, sõltub paljuski riigispetsiifilisest 
institutsionaalsest süsteemist ja ühiskonnakorraldusest laiemalt. Nagu Douglas 
(1990) on öelnud, keda ja mille eest süüdistatakse, on kultuuri ja selles levinud 
hoiakute keskne tunnus. Seega, millised kärped on saavutatavad, teostatavad ja 
rakendatavad, sõltub mitmetest riigispetsiifilistest tunnustest. Käesolev väitekiri 
kinnitab, et väga suurt rolli mängis kolme erineva taseme toimijate otsustes riigi 
avaliku teenistuse süsteem, sellega seotud õiguslik raamistik ning ametiühingute, 
sotsiaalsete partnerite ja põhiseaduslike institutsioonide roll ja “hääl” 
halduspoliitika kujundamise protsessis. Tulenevalt nõrgast kodanikuühiskonnast ja 
ametiühinguliikumisest ei olnud Eestis sotsiaalsete partnerite heakskiit valitsevale 
koalitsioonile kriitiliselt oluline (Raudla and Kattel 2011; II; III), mistõttu sai 
valitsuskabinet hõlpsasti kärpida kõiki võimalikke riigieelarve kuluridasid, pannes 
suuri koormaid nii kodanikele kui ka avalikule haldusele enesele. Samal ajal 
Iirimaal, Itaalias, Islandil ja Hispaanias sundisid avalikud protestid ja 
meeleavaldused valitsusi kärpeotsuseid kuude kaupa edasi lükkama. Samuti, 
Saksamaal, Itaalias ja teistes riikides, kus on karjäärisüsteemi põhine avalik 
teenistus, ei andnud seadusandlus võimalust avaliku teenistuse personalikulude 
kärpimiseks. Fakt, mis ilmestab kõige paremini erinevusi riikide „süü kultuuris“ on 
see, et enamus Euroopa riikides, mida käesolevas väitekirjas uuriti, välja arvatud 
Eesti, ei osutunud kärpeid planeerinud või elluviinud koalitsioonierakonnad 
tagasivalituks (V). 
 

Väitekirjast ilmnevad ka mitmed võimalused edasiseks uurimistööks (I-VII). 
Esiteks pakub jätkuvat uurimispotentsiaali kärpeprotsess kui erinevate osapoolte 
võimu ja süü veeretamise mäng. Käesolev väitekiri näitab, et lisaks 
valitsuskabinetile, organisatsiooni ja indiviidi taseme toimijatele on eelarvekärpe 
protsessis oluline roll ka rahvusvahelistel organisatsioonidel ning kodanikel, keda 
ei tohiks edaspidises uurimistöös tähelepanuta jätta. Lisaks kinnitavad käsitletud 
juhtumiuuringud, et eelarvekärbete juhtimine on protsess, kus toimijad erinevatelt 
valitsuse tasemetelt üheskoos (mitte ainult valitsuskabineti tasandil) määravad, 
kuidas lõppkokkuvõttes kriisiaegsed poliitikaeesmärgid saavutatakse. Samas, 
eelarvekärbete ajal muutuvad erinevate tasemete toimijate rollid ja 
poliitikakujundamise protsess tervikuna (tõusetub eelkõige otsusetegemise ja 
elluviimise osatähtsus võrreldes agenda seadmise või poliitikaanalüüsi etappidega) 
(II; III; VII),  mistõttu  klassikaline poliitika protsessi mudel kaotab kriisi 
kontekstis oluliselt seletusjõudu. Seega pakub fiskaalkriis ja eelarvekärbete 
protsess huvitava uurimisfookuse poliitika protsessi mudeli seisukohast.  
Viimaseks, oluline edasine samm uurimaks fiskaalkriisi mõju avalikule haldusele 
on kriisi ja sellega seotud eelarvekärbete mõjude analüüsimine pikemas 
perspektiivis, uurides mõjude püsimajäämist ka kärpeperioodi järgsel ajal. 
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Article VII  
 
Raudla, Ringa, James Walter Douglas, Tiina Randma-Liiv and Riin Savi. 2015. 
“The Impact of Fiscal Crisis on Decision-Making Processes in European 
Governments: Dynamics of a Centralization Cascade.” Public Administration 
Review. Published online 20 April 2015, available at 
http://onlinelibrary.wiley.com/doi/10.1111/puar.12381/abstract. 
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