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Introduction 
The ethical behaviour of rulers has been a topic in political philosophy treatises and 
governance research for centuries, with extensive collection of “mirrors for princes” in 
Europe (Lambertini 2011), Islam (Blaydes, et al. 2018; Hillenbrand 2004, Marlow 2009), 
Byzantium (Prinzing 2023), etc., encouraging them to “examine what [they] should be 
and how [they] should behave” (Perret & Péquignot 2023, p. 2).  However, the focus of 
the discussion has shifted considerably over time. Instead of focusing on what 
characterises a good ruler and why certain behaviours are good and others bad, the main 
questions today concern ensuring the integrity of civil servants and politicians and 
preventing corruption. In short: the scholarship focusses on integrity or ethics 
management, defined as “activities undertaken to stimulate and enforce integrity and 
prevent corruption and other integrity violations within a particular organisation” (OECD 
2009, p.9). Thus, the focus has turned to analysing the best methods for reducing 
opportunities for wrongdoing, the rules to adopt and implement, the ways of preventing 
and detecting integrity violations, and how to institutionalise and manage the necessary 
instruments and functions.  

To answer these questions, the past decades have seen a surge in national  
anti-corruption and integrity policies, adoption of international anti-corruption 
conventions1, and, of course, academic research on the topic. A most notable trend  
has been the emergence of “anti-corruption norm” (McCoy & Heckel, 2001) with  
anti-corruption and integrity policy advice becoming a “major industry” (Mungiu-Pippidi, 
2006, p. 86), involving international organisations (Andersson & Anechiarico, 2019, p. 11; 
Pal 2019, p. 501; Cafaggi 2019, p. 601–602), such as Transparency International (TI), 
World Bank (WB), the International Monetary Fund (IMF), the United Nations (UN), 
European Union (EU), the Organization of Economic Cooperation and Development 
(OECD), and the Council of Europe Group of States against Corruption (GRECO). This 
international industry relies on providing ““toolkits” of ideas /…/ in line with the logic of 
a “one fits all” approach” (Persson et al., 2010, p. 6), based on merging different 
instruments and functions into comprehensive integrity management frameworks 
(Tremblay et al., 2017, pp. 3–4; Andersson & Anechiarico, 2019, p. 68; Maesschalck et al. 
2024, p. 542). TI claims that “there is a growing international consensus as to the salient 
aspects that work best to prevent corruption and promote integrity” (TI 2012a, p. 3). 
These frameworks defined by Maesschalck et al. (2024, p. 543) as interconnected set of 
deliberate measures and actors implementing them, are used for policy learning, 
analysis, assessment, comparison, and recommendations, and as often is the case, 
praising some countries, while criticising others. As Mungiu-Pippidi puts it: “it has 
become fashionable for governments to invite international corruption-assessment 
missions” (2006, p. 91). 

As there is a wide-spread consensus that “corruption is detrimental to the integrity of 
governance, to trust in democratic processes, and to effective decision making and 
administration” (Andersson & Anecharico, 2019, p. 7), the integrity management 
frameworks tend to emphasise similar benefits, such as the promotion of integrity and 
prevention of corruption, ensuring reliable public services, impartial treatment of 

 
1 For example: OECD Convention on Combating Bribery of Foreign Public Officials in International 
Business Transactions (1997); United Nations Convention against Corruption (2003); Council of 
Europe Civil Law Convention on Corruption (1999); Council of Europe the Criminal Law Convention 
on Corruption (1999). 



9 

citizens, effective and efficient use of public resources, and transparent decision-making 
procedures (OECD, 2000, p. 11) or even wider goals, such as “equitable growth, 
sustainable development and social cohesion” (TI 2012a, p. 3). They are also similar in 
their underlying assumption that corrupt countries should replicate the policies and 
institutions of clean countries and that with the support of international organisations 
they can curb the corruption (Mungiu-Pippidi, 2006, p. 96). This assumption is facilitated 
by the Western universalist outlook that “every society works, or should work, essentially 
the same way” and countries that fail “to conform to this model [are] seen as 
underdeveloped or dysfunctional” (Hooker 2009, p. 252).  

These toolkits and assessment frameworks have been compiled by identifying  
“the best practices” of national policies and uploading them to the international  
level. The OECD report “Trust in Government”, which focuses on the “mechanisms 
promoting integrity and countering wrongdoing” (OECD, 2000, p. 22), surveyed its 
(predominantly European and Anglo-American) member states for best practices, 
defining the main elements of ethics infrastructure and its functions. This group of 
countries is also reflected in the later frameworks (OECD 2009; OECD 2020) and is 
especially apparent in the referenced sources. Transparency International’s National 
Integrity System (TI NIS) approach was designed by identifying existing and  
emerging national practices and focusses on the role of institutions in preventing 
corruption (Pope, 2000; TI 2012a), including democratically elected parliaments, 
independent judiciary, independent and free media, active civil society, and others (Pope 
2000; TI 2012a).  

Although fair and just governing systems are not “confined to Europe but embrace  
all regions of the world” (Pope 2000, p. 10), with Chinese civil service exams regarded as 
„primary grand example” that corruption can be prevented and controlled from  
inside of the public administration (Drechsler 2013, pp. 330-331), “the scientific  
debate on ethics management is mostly Western based” (Lašakova at al. 2021, p. 57).  
In short, the current anti-corruption and integrity management frameworks seem to be  
based on the same group of countries: Western (i.e. predominantly European and  
Anglo-American) countries, that are democratic, mostly wealthy and politically  
stable, with relatively large populations and well-functioning administrative system  
and rule-of-law, strong civil society, and free media. This choice of countries also 
corresponds clearly with what Drechsler (2013) has called the Western paradigm of 
governance. 

  As all the integrity and anti-corruption policies have been originally designed for a 
specific organisation or a country with specific corruption risks and challenges, political 
and administrative culture, institutional framework, and socio-economic situation, they 
also work the best in that specific environment. However, when these policies are 
uploaded into frameworks as best practices, that specific context for which they were 
designed, often gets lost or becomes vaguely implied. As has been shown by several 
authors in various fields, the “best” practice is not necessarily a universally applicable 
practice as it often relies on an incomplete understanding of the practice, 
overemphasises copying, disregards diversity of organisations, contexts, and dynamic 
environments, and underestimates the need for adaptation and innovation (see, for 
example, Bardach & Patashnik, 2020; Pal & Clark 2013; Bretschneider et al. 2004; Gibson 
2012). Thus, an issue emerges: what happens when the integrity policies that have been 
developed for democratic, stable, and wealthy Western countries, with relatively low 
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levels of corruption, high administrative capacity2, and large populations, are 
downloaded to countries that do not fit this description?  

This question becomes especially relevant when these frameworks are often (but not 
exclusively) used normatively in Non-Western and/or developing countries, to determine 
what policies and instruments should be adopted and implemented and to assess the 
goodness of the integrity management system. However, as Hooker (2009, p. 252) has 
pointed out Western cultures tend to be more rule-, than relationship-based, with more 
trust put in the system3. Consequently, the Western idea might not be universally 
transferable. As the issue of how context influences the transfer of integrity management 
instruments has not garnered sufficient attention in the academic literature, more than 
two decades of experience offers a chance to look back at these frameworks and analyse 
how they have performed in various contexts. 

Therefore, the main aim of the dissertation is to analyse how context influences the 
design and implementation of integrity management instruments. The thesis focuses on 
two understudied contexts: post-communist transformation and small states. These 
contexts form relevant research objects for several reasons. First, existing academic and 
policy research has not paid sufficient attention to integrity management in these two 
contexts. In case of small states, defined as those with small populations (see e.g., 
Baldacchino & Wivel, 2020; Briguglio, 2018), corruption research largely disregards 
population size as a variable (IV) and small state studies are usually limited to the 
occasional references to particular forms of corruption (IV), integrity challenges 
stemming from small social fields (IV) or case studies of specific countries (e.g. Walton 
2021a, 2021b; Walton & Hushang 2022; Weeramantry & Mohan 2017; Corbett & Shiu 
2014). Nevertheless, although there are some comparative studies (Larmour & Barcham 
2006; Larmour 2008, 2009; Corbett 2013a; 2013b; Walton & Dinnen 2019; Borlea et al. 
2019; David-Barrett et al. 2020; Gascoigne 2023), there is no systemic discussion on 
integrity management in the small state context. Regarding post-communist 
transformation in Central and Eastern Europe (CEE), the focus has been more on the 
corruption profiles of the countries (which forms of corruption have emerged in the 
context of post-communist reforms and why) and anti-corruption reforms, including 
large scale economic reforms (see, for example, World Bank, 2000; Karklins, 2002; 
Zaloznaya, 2017). Although integrity management is a crucial element in combating 
corruption, this topic has not received sufficient attention in academic research.  

Second, both contexts present specific combinations of political, administrative, 
cultural, and economic factors that influence not only the corruption risks and corruption 
profiles of the countries, but also how corruption might be prevented and ethical 
behaviour promoted. In the context of small states, the particularistic relationships, 
economic profile, and political and administrative context create specific corruption risks 
that might require different approaches to integrity management (see, for example, 
Larmour, 2008; Larmour & Barcham, 2006). In post-communist states, rapid political, 
administrative, and economic reforms have created favourable conditions for different 
forms of corruption, while the changing political and administrative culture and societal 
norms combined with lacking legislation and control structures have not been able to 
curb it. Additionally, the external pressures resulting from the accession to the European 

 
2 Administrative capacity refers to the „ability to manage efficiently the human and physical 
resources required for delivering the outputs of government“ (Painter & Pierre 2005, p.2) 
3 For public value comparisons see for example Van Der Wal & Yang 2015, Yang & Wan Der Wal 
2014.  
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Union (EU), various sources of policy advice (e.g., Council of Europe, OECD, IMF, World 
Bank) and competing reform paradigms (see, for example, Randma-Liiv & Drechsler, 
2017, p. 599; Drechsler, 2005) have provided controversial requirements and 
recommendations. The latter have presented the transforming countries with difficult 
choices due to lack of local expertise, analysis of local context, and low administrative 
capacity. These factors may create barriers and constraints to integrity management,  
but also require adapting the prescribed good practices.  

As the aim of the thesis is to analyse the impact of context, the focus is on integrity 
management on the level of public administration systems, not on individual public 
organisations. Although integrity management is sometimes seen as a task for the 
organisational level (see OECD, 2009), the existing frameworks emphasise the 
importance of the system level that establishes the structure in which individual 
organisations operate, including legal frameworks, integrity management instruments, 
oversight functions, etc.  

The main research questions for the thesis are as follows: 
1. How is context conceptualised in various integrity management frameworks? 
2. How does post-communist context shape the choice and implementation of 

integrity management instruments? 
3. How does small state context shape the choice and implementation of integrity 

management instruments? 
4. How should integrity management toolkits and resulting policy advice take into 

account different contexts?  
 
The main body of argument is developed in six original publications. Two publications 

(II, IV) are theoretical in nature and focus on specific contextual aspects –  
the administrative culture and small state context, respectively. Four publications  
(I, III, V, VI) are centred around the case study of the chosen country – Estonia, which 
qualifies both as a small state and a post-communist state and offers a perfect 
environment for studying the issues related to these specific contexts. As the author has 
been participating in various capacities as an expert and lecturer in the development of 
Estonian public service integrity management, the papers have been published over 
more than 15 years. The longitudinal perspective allows a deeper insight into the 
development and implementation of the integrity management system in Estonia and 
permits generalisations of wider relevance. 

The first publication (I) analyses the drafting and early implementation issues of the 
Public Service Code of Ethics (1997–2004), focusing on the context of post-communist 
transformation and its influences. The chapter “Administrative Culture” (II, co-authored 
with Muiris MacCarthaigh) provides relevant background in two respects: firstly, it shows 
how the concept is often used as an independent variable explaining the divergence and 
variety in policy outcomes in various contexts, and secondly, its interpretation as the 
shared beliefs and practices in public service is a crucial aspect of integrity management. 
The article “Teaching Ethics in Academic Curricula” (III, co-authored with Aive Pevkur) 
analyses how a compartmentalised approach to teaching ethics in academia jeopardises 
integrity in the public service. Although the articles focusing on the case of Estonia tend 
to emphasise the post-communist context, the small state context plays an important 
role in multiple papers (III, V). The article “Corruption and Country Size: Insights from 
Small State Studies” (IV, co-authored with Külli Sarapuu) discusses the topic in more 
detail. This article (IV) shows how country size is a significant contextual characteristic 
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that affects economic, political, and socio-cultural factors of corruption, thus creating 
specific corruption risks and challenges for integrity management. The manuscript on the 
institutionalisation of integrity management systems in Estonia since regaining 
independence (V, co-authored with Külli Sarapuu) traces the main integrity management 
reforms over the last 30 years, starting with the early post-communist transformation in 
the 1990s and analysing the main factors explaining the changes in the integrity 
management system. The chapter “Public Administration in Estonia: A Search for 
Identity” (VI, co-authored with Külli Sarapuu) provides additional information on the 
context of Estonian public administration education, including connections between 
academia and practice in public service ethics.  

The introductory discussion of the thesis starts with the description of the 
methodology and the case of Estonia. This is followed by the analysis of different 
approaches to integrity management and their criticism. Subsequent sections discuss the 
concept of “context” and how it relates to integrity management, post-communist 
transformation, and small states. The last chapter focuses on discussion and conclusion 
and outlines suggestions for further analysis. The thesis contributes to the integrity 
management scholarship theoretically as well as empirically. Regarding theoretical 
discussions on integrity management, the thesis adds to the discussion on the relevance 
of context in the choice and implementation of integrity management instruments.  
On an empirical level, the study of the development and implementation of integrity 
management instruments in Estonia analyses the opportunities and pitfalls of specific 
integrity management policies in a small post-communist country. 
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1 Methodology 
The thesis employs several qualitative research methods, including literature review, 
document analysis, and interviews (see table 1 for overview). Although they are seen to 
have several drawbacks (e.g., lack of representativeness and reliability, lack of 
objectivity, openness to interpretation, low generalisability (Flick 2023, pp. 489–495; 
Devine, 2002, pp. 204–207; Sadovnik, 2007, p. 424), qualitative research methods enable 
in-depth study of a case that is embedded in local context, thus allowing the 
identification of contextual factors and the study of dynamic processes (Flick 2023,  
pp. 489-495; Devine, 2002, p. 199; Sadovnik, 2007, pp. 423–424), making the qualitative 
methods particularly suitable for answering the research questions of the current thesis. 

 
Table 1 Overview of the research methods used in the original publications. 

Publication Literature 
review 

Document 
analysis 

Interviews 

Saarniit 2006 (I) X X X 
MacCarthaigh & Saarniit 2019 (II) X   
Saarniit & Pevkur 2019 (III) X X X 
Saarniit & Sarapuu 2024 (IV) X   
Saarniit & Sarapuu (manuscript) (V) X X X 
Saarniit & Sarapuu 2020 (VI) X X  

 
All publications employ literature review as a research method. Literature review as a 

method allows the researcher to identify results, gaps, and flaws in previous studies 
(Mertens, 2009, p. 90–91), making it possible to build on existing research (Xiao & 
Watson, 2019, p. 93). In three publications (I, III, V), literature review is used to establish 
a theoretical background for the empirical study by identifying a research problem and 
showing the new contribution to the existing scholarship (Pare et al., 2015, p. 183).  
The article on administrative culture (II) is a narrative review aimed at conceptual clarity, 
defining the concepts, key terms, and main findings within the field. Although narrative 
reviews are selective in their choice of reviewed literature, and thus vulnerable to 
subjectivity (Pare, 2015, p. 185), their main benefit is the summarisation of previous 
knowledge. The publication on small states and corruption (IV) can be classified as a 
theoretical review. Its main aim is to integrate different streams of research, investigate 
their relationships, and discover and analyse common topics and issues, making it 
possible to develop “novel conceptualizations or extend current ones by identifying and 
highlighting knowledge gaps between what we know and what we need to know”  
(Pare et al., 2015, p. 188). None of the publications can be classified as systematic 
literature reviews, as they do not employ comprehensive and pre-structured search 
strategies.  

Four publications use document analysis as one of the primary sources of data.  
One the one hand, the documents (e.g., legislation, explanatory memoranda, memos, 
transcripts, curricula, etc.) can be a primary source of evidence, while on the other hand, 
they give the researcher a sense of the times (Yanow, 2007, p. 410). In the original 
publications, document analysis is mostly used in the former sense, providing 
information on the development of various integrity management policies and 
background information prior to conducting interviews. Three publications use  
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semi-structured expert interviews. The semi-structured expert interviews allow the 
interviewee to talk in their own terms about their experience and elaborate on their 
thoughts, while placing their experience in a wider social setting (Devine, 2002,  
pp. 198–199). Therefore, it allows the researcher to obtain rich, in-depth data, gain 
insights into the interviewees’ perspectives, and develop a contextual understanding, 
while triangulating and validating other data sources, such as documents. However,  
as with other qualitative methods, interviews and document analysis are prone to the 
same weaknesses, e.g., limited generalisability, subjectivity in interpretation, researcher 
bias, etc. (Flick, 2023, pp. 489–506).  

Four publications (I, III, V, VI) are case studies, employing the aforementioned 
qualitative methods as well as different quantitative data sources, including statistics on 
corruption, international indexes, and corruption and integrity (management) surveys 
conducted in Estonia. Use of multiple methods for data gathering ensures the validity 
and reliability of conclusions (van Thiel, 2022, p. 92). These studies are different in 
nature, with studies V and VI analysing the case over a longer period of time (since the 
1990s), while studies I and III (though discussing the (historical) background as well) 
present a snapshot of an issue in a given moment in time.  

The case study as a research strategy presents several opportunities for answering the 
research questions of the thesis. As the main aim of the thesis is to investigate how 
various contextual factors influence the design and implementation of integrity 
management, the case study approach enables the author to analyse context-dependent 
knowledge and gain a nuanced view of integrity management practices (Flyvbjerg, 2006, 
pp. 222–223; see also Yin 2018; for uses in corruption research see de Graaf & Huberts 
2008). However, one of the main downsides of a case study is its limited external validity 
(van Thiel, 2022, p. 88).  

The choice of Estonia for the case study is motivated by several factors. Estonia is a 
small post-communist country. After 50 years under Soviet occupation, Estonia regained 
its independence in 1991. Since then, Estonia, a unitary parliamentary republic, has gone 
through major political, administrative, and economic reforms. Within a month of 
regaining its independence, Estonia became a member of the United Nations, followed 
by membership in the European Union and NATO in 2004, and OECD in 2010. Although 
Estonia is considered a high-income economy by the World Bank, its GDP per capita 
remains below EU average. With its 1.365 million inhabitants, Estonia is one of the 
smallest countries in the EU and among other post-communist countries. 32% of the 
population is a mainly Russian-speaking minority. For the past twenty years Estonia has 
signed and ratified multiple anti-corruption conventions and cooperated with various 
international organisations in the field of anti-corruption and integrity management 
reforms (V). Based on various international indexes (TI Corruption Perceptions Index4, 
WB Governance Indicator: Control of Corruption) and surveys (Eurostat), Estonia remains 
the least corrupt country among the post-communist countries and one of the least 
corrupt countries in the world.  

First, the mixture of a post-communist country and a small state enables addressing 
the research questions on the specificities of these contexts, but also permits the 
exploration of possible overlaps between the two. Second, with 30 years of continuous 

 
4 Transparency International Corruption Perceptions Index has included Estonia since 1999, scoring 
5,7 (out of 10), while the most recent score of 76 (out of 100) places Estonia in 12th position. World 
Bank Control of Corruption indicator shows Estonia’s rise from 70th percentile in 1996 to 90th in 
2022.  
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integrity management reforms, the case of Estonia illustrates the changing and 
cumulative choices of integrity management instruments, their implementation and the 
actors behind the choices, as well as the critical events in the evolution of the integrity 
management system. Analysing changes over time also facilitates a deeper 
understanding of the systemic transformation and allows for the identification of 
patterns and results. Therefore, it is useful for informing further policy decisions.  

Third, compared to other post-communist countries, Estonia can be characterised as 
an outlier with its relatively low level of corruption. As Flyvbjerg (2006, p. 229) points out 
“atypical or extreme cases often reveal more information because they activate  
more actors and more basic mechanisms in the situation studied”. Estonia, with its  
30 years of continuous integrity management reforms, offers relevant information on 
the institutionalisation of integrity functions in a post-communist context and valuable 
insights into the mechanisms that have been at work. However, it also means that not all 
conclusions that are valid for Estonia can be generalised for all post-communist or small 
states. 
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2 Approaches to Integrity Management 
This dissertation analyses five international frameworks concerning integrity 
management by OECD, Transparency International and Council of Europe. These are 
commonly used for policy analysis, assessment, and/or policy advice (see Maesschalck 
et al. 2024 for examples on TI NIS and OECD 2009; Macaulay & Mulcahy 2017 for NIS 
assessments) and have also been developed further within academic scholarship (see for 
example Tremblay at al. 2017).  

First is the ethics infrastructure (OECD, 2000), which is based on the survey of OECD 
members’ anti-corruption instruments and processes. It emphasises the interaction of 
eight different elements – political commitment, codes of conduct, professional 
socialisation, ethics coordinating body, public service conditions, effective legal 
framework, efficient accountability mechanisms, and active civil society. These elements 
are aimed at guiding, managing, and controlling standards of ethical behaviour (OECD, 
2000, pp. 23–25). The OECD ethics infrastructure also outlines the compliance (rules)  
and integrity (values) based approaches to several elements (OECD, 2000, pp. 25–26).  
The main focus of the ethics infrastructure is on the systemic level – how the system is 
organised on the level of public administration in general. As such, the ethics 
infrastructure provides a snapshot of existing practices in OECD countries, offering 
valuable information on good practices and ideas about which factors to look for (e.g., 
the role of politicians and civil society). However, the main elements remain rather 
unspecific and are therefore difficult to operationalise for actual analysis. 

The integrity management framework is OECD’s second toolkit (2009) and lists 
approximately 40 instruments and various processes aimed at preventing corruption and 
promoting ethical behaviour. Unlike the systemic level approach of the ethics 
infrastructure, the integrity management framework focuses on individual organisations, 
stating that in order to achieve the “culture of integrity” (OECD, 2009, p. 9) every 
organisation should develop instruments, processes, and structures aimed at ensuring 
the ethical behaviour of its employees. With the focus on the ethical needs of the 
organisation (Andersson & Anechiarico, 2019, p. 72), the implemented instruments 
should perform four main functions: determine and define integrity, offer guidance to 
employees, monitor the situation, and enforce the rules, providing lists of instruments 
for each function (OECD, 2009, pp. 21–74). The integrity management framework also 
emphasises the blend and balance of rules- and values-based instruments (OECD, 2009, 
p. 12; see also Andersson & Anechiarico, 2019, p. 69). However, as Hoekstra et. al. (2016) 
and Huberts (2014) explain, the methodology for assessing the balance between 
different methods and their impact is lacking. 

The third OECD approach is the Public Integrity Handbook (2020) and it reiterates 
several aspects of the earlier frameworks. Similarly to the ethics infrastructure and the 
integrity management framework, it emphasises standards for ethical behaviour, 
oversight, and enforcement. However, it introduces additional aspects of integrity 
management, such as the whole of society approach, which focuses on cooperation with 
civil society and the business sector, describes leadership instruments in public service, 
outlines the benefits of the merit principle in more detail compared to the integrity 
management framework, discusses capacity building, etc. Although the key elements 
and underlying logic remains very similar to the earlier publications, the PI Handbook 
contains more examples from various countries.  
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The fourth framework is Transparency International’s National Integrity System (from 
here on TI NIS) (TI, 2012a5). It has been constructed as an analytical framework to be 
used in assessing the capacity of a country’s institutional system in preventing and 
combating corruption. The main aim is to evaluate institutions, primarily of the public 
sector (or the “pillars”), that should contribute to anti-corruption policies (e.g., 
legislature, executive, judiciary, public sector, national audit office, ombudsman, etc). 
These institutions are evaluated (on paper as well as in practice, i.e., it is assessed 
whether certain characteristics and instruments are present in legislation and whether 
existing legislation is implemented) based on various criteria, such as resources, 
independence, transparency, accountability, integrity, and its role in anti-corruption 
activities. Similarly to the OECD’s approaches, the NIS also lists multiple integrity 
management instruments, but it also adds a link between certain functions and 
institutions and pays more attention to the division of tasks between different 
institutions. For example, one of the pillars is the “anti-corruption agency” which is seen 
as having the role of educating and investigating, while the pillar of the “public sector” is 
assessed based on its role in public education and cooperation as well as in coordination 
between the public sector, civil society, and private sector organisations. Another 
similarity can be found between the institutionalisation of the OECD’s integrity 
management and NIS’s evaluation in practice. Both emphasise the importance of the 
implementation of various instruments.  

Fifth, Guidelines of the Committee of Ministers of the Council of Europe on Public 
Ethics (2020) is the newest framework. It is also the only one that functions as a soft law 
for the member states. These guidelines emphasise several common integrity 
management instruments, including rules and regulations on standards of conduct, 
guidance, as well as the importance of a national strategy for public ethics, existence of 
independent authorities for providing oversight, and “promoting transparency in public 
life” (Council of Europe, 2020, F.1). However, in addition to the common elements, these 
recommendations also outline the conditions for an effective public ethics framework 
(Council of Europe, 2020, B.1) and the principles of public ethics (Council of Europe, 2020, 
D.1). The conditions are somewhat similar to the contextual foundations of the NIS  
(see chapter 4.2 for more discussion), while only OECD (2000, p. 32) outlines the 
principles or values in public ethics.  

As mentioned above, such frameworks are often used as a basis for analysis, 
assessment, and policy advice. OECD’s integrity management framework (2009) and 
public integrity handbook (2020) are mostly examples of the latter, offering examples of 
integrity management instruments, processes and structures that can be used as a basis 
for developing one’s system. The other two frameworks have predominantly been used 
as a basis for analysis. OECD’s ethics infrastructure (2000) was aimed at getting a 
snapshot of existing practices, without evaluating their soundness, while the methodology 
of the NIS requires specific assessment that is based on preset criteria. Thus, the NIS 
methodology (TI, 2012a) can be seen as somewhat normative: for example, the absence 
of certain integrity instruments would require a researcher to lower the score for an 
institution. The frameworks also differ in their focus on the organisational vs the systemic 
level. While the TI, NIS (2012a), and the OECD (2000) ethics infrastructure focus on the 

 
5 The earliest versions of TI NIS framework were developed in the 1990s (see for example Pope 
2000), however, for current dissertation the most recent version of methodology will be used.  
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systemic level, the OECD (2009) approach focuses on the organisational level and OECD 
(2020) mixes both – organisational as well as system level instruments. 

Approaches to integrity management are not unproblematic. Becker and Karssing 
(2024, p. 313) criticise the underlying assumption of these frameworks that integrity 
could be managed at all, claiming that moral duties elude calculation, while moral 
motivation is impossible to instrumentalise – two inherent expectations in modern 
management practices. Lasthuizen et. al (2011), Hoekstra et al. (2016) and Huberts 
(2014) criticise integrity management frameworks for lacking clear methodology to 
assess the balance between different values and compliance. Tremblay et al. (2017) point 
out that integrity management has three crucial limitations, including its focus on 
regulating just the individual behaviour, but disregarding collective and strategic levels, 
the variable nature of controls and the difficulties of integrating them, as well as the lack 
of varied instruments and procedures to manage diverse integrity issues. Lašakova et al. 
(2021, pp. 55–56) criticise integrity management frameworks due to their set of 
measures while not sufficiently grounded empirically, being still limited due to the 
included practices. TI NIS methodology has been criticised for its lack of agreement on 
the intent and nature of NIS design (Macaulay et al. 2014), while the assessments  
pre-dating 2010 for their lack of standardisation and thus considerable variation in their 
contents and scoring (Macaulay and Mulcahy 2017, p. 294), leading to limited 
generalisability and comparative value (Macaulay and Mulcahy 2017, p. 294; 
Transparency International 2012b).   

Nevertheless, one of the key issues in integrity management, dating back to the  
1930–40s Friedrich-Finer debate, has been whether integrity management should rely 
on external controls and adherence to rules or whether ethical behaviour could be 
achieved by reliance on personal values and self-regulation (Andersson & Anechiarico, 
2019, pp. 63–64). The compliance or rules-based approach tends to focus on codes of 
conduct, laws, formal rules, monitoring, and sanctions (Trembley et al., 2017), while the 
values-based approach relies on self-regulation that is based on commitment to 
organisational values (Andersson & Anechiarico, 2019, p. 64). These two opposing views 
were not used in a complementary fashion until the 1990s, when the TI NIS (Pope, 2000) 
and OECD’s ethics infrastructure combined them to establish systematic foundations for 
preventing corruption and promoting integrity (Tremblay et al., 2017, p. 3). Over the past 
two decades, there is consensus that as these two approaches have a different effect on 
behaviour, there is a need for a balanced approach (Maesschalck, 2004; Hoekstra & 
Kaptein, 2014; OECD, 2009).  

Similar to publication V, the OECD (2009) integrity management framework, its four 
main functions and corresponding instruments are taken as the basis for comparing and 
integrating various approaches. According to OECD (2009, p. 9), integrity management 
“refers to the activities undertaken to stimulate and enforce integrity and prevent 
corruption and other integrity violations within a particular organisation” (see also 
Lawton et al., 2013; Tremblay et al., 2017). Integrity management consists of different 
instruments, processes, and structures aimed at four main functions: determining and 
defining, guiding, monitoring, and enforcing integrity (see table 2 for examples). Different 
aspects of integrity management are seen as supporting each other, for instance, the ethics 
code has to be supported by training, the development and implementation of integrity 
rules has to be integrated into institutional processes, etc. (OECD 2009, p. 11). Although 
there is considerable overlap between integrity (also ethics) management and  
anti-corruption policies, the latter tend to exclude topics like ethical leadership and 
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ethical performance (see, for example, Lawton et al., 2013: Heres & Lasthuizen 2014; 
Lawton & Paez 2015), while including the role of economic liberalisation, deregulation, 
tax simplifications, legal and judicial reforms, etc. (Persson, et al., 2010, p. 7; Fjeldstad & 
Isaksen 2008, pp. 9–14) in curbing corruption. Heywood et al. (2017, p. 4) also claim that 
they differ in their underlying intents, with the anti-corruption policies being motivated 
mainly by preventing certain activities (and are therefore mainly scandal-driven), while 
integrity management is aimed at promoting ethical behaviour. Additionally, as 
Lasthuizen et al. (2011, p. 389) point out, integrity violations6 go beyond corruption and 
can include, for example, misconduct during private time. 

 
Table 2 Integrity management functions and instruments. 

Function Examples of Instruments 
Defining and determining integrity 
Effective legal framework, codes of 
conduct in OECD (2000) 
Standards in OECD (2020) 
Integrity criterion in NIS (Transparency 
International 2012) 

Rules on conflicts of interest, procedural 
restrictions, auxiliary activities, gifts and 
gratuities, declarations of economic 
interests, lobbying, codes of ethics, oaths 
of office. Also, rules on freedom of 
information, financing of political parties; 
bribery and trading influence, etc. 

Guidance 
Capacity, leadership in OECD (2020) 
Socialisation mechanisms, tasks of the 
ethics coordination body in OECD (2000) 
Tasks of the anti-corruption agency in NIS 
(Transparency International 2012) 

Various forms of training, methodological 
materials, core advisory functions, 
leadership 

Monitoring 
Oversight, risk management in OECD 
(2020)  
Tasks of the ethics coordination body, 
active civil society in OECD (2000) 
Roles of the anti-corruption agency, 
ombudsman, national audit office, civil 
society in NIS (Transparency International 
2012) 

Surveys, integrity audits, whistle-blowing 
channels, oversight institutions (supreme 
audit institutions, ombudsmen, 
administrative courts) 

Enforcement 
Enforcement, oversight in OECD (2020) 
Efficient accountability mechanisms in 
OECD (2000) 
Accountability criterion, tasks of the anti-
corruption agency in NIS (Transparency 
International 2012) 

Disciplinary and criminal procedures, 
cooperation structures, e-databases to 
manage cases 

Sources: OECD 2009, OECD 2000, OECD 2020, TI 2012a 
  

 
6   Lasthuizen et al. (2011, 389) bring out a typology of integrity violations, including bribery, 
favouritism, fraud, theft, gifts, sideline activities, misuse of authority, misuse and manipulation of 
information, indecent treatment of colleagues, citizens, and customers, waste and abuse of 
resources, and misconduct in private time. 
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3 Context and Integrity Management 

3.1 Theoretical Concept of Context 
One of the most interesting questions in public policy design and analysis is how policies 
are made and what determines the policy making process, implementation, and 
outcomes. A key concept in this endeavour is “context”. It is notable that the term 
“context” is extensively used but seldom defined (e.g., Sabatier, 2019; Pollitt & 
Bouckaert, 2017; Andrews, 2008; Pertiwi, 2018). The extensive study of context in public 
policy and management by Pollitt (2013) attempts to fill the gap by offering multiple 
approaches and definitions to the concept.  

The term “context” is often used interchangeably with “environment”. Bovaird (2013, 
pp. 157–8) points out that both “context” and “environment” refer to “variables that are 
potentially relevant to the behaviour being studied”, but not specifically under study, 
linking the former term to political science and the latter to systems theory and 
organisational theory. However, Peters (2013, p. 101) uses the terms as synonyms, while 
Christensen and Lægreid (2013, p. 131) define context as “circumstances, environment, 
background or settings which affect, constrain, specify, clarify the meaning of an event”, 
and thus seeing the environment as an element of context. The rather general definition 
of “circumstances surrounding an event” provided in the Oxford Concise Dictionary of 
Politics (McLean & McMillan 2009) seems to summarise the concept quite well. 

In addition to the definition, there is also considerable debate concerning the “building 
blocks” of context, with various sources using terms such as “factors”, “features”, “forces”, 
“dimensions”, “constraints”, or “determinants”. For example, in organisational theory, 
Jones (2013, pp. 83–87) differentiates between specific and general environment;  
the latter being defined as “forces that shape the specific environment and affect the 
ability of all organisations in a particular environment”. These “forces” (Jones, 2013,  
pp. 85–87) or “sectors” (Hatch, 2018, pp. 72–75) include economic, legal, political, 
ethical, environmental, technological, demographic, cultural, and social factors. Bovaird 
(2013, p. 158) points out that these elements of the macro-environment have been 
summarised in the PESTEL analysis framework (political, economic, social, technological, 
ecological, legislative),  

Various (public policy) theories focus on different factors, such as actors, institutions, 
the structure of political and administrative systems, ideas and policy advice, economy, 
or social cleavages to operationalise context. For example, theories of multi-level 
governance, punctuated equilibrium, and the advocacy coalition framework focus on 
different constellations of actors, their interactions, and how and why these constellations 
and interactions result in some policies remaining stable, while others change rapidly 
(Cairney, 2012). Institutionalism in its various streams identifies formal and informal 
institutions or rules of behaviour that influence how the policies are made (Cairney, 
2012, p. 69). Structural explanations focus on how relatively fixed structures that are 
difficult to change (such as economy, government, demography, history-geography, etc.) 
influence the decisions of actors (Cairney, 2012, pp. 111–4).  

In the context of comparative public administration, the terms “features” and 
“dimensions” have also been used. Pollitt and Bouckaert (2017, p. 47) argue that selecting 
the features to use for comparative purposes is one of the most debated questions. 
While they opt for state structure, nature of the executive, relationships between 
political executives and top civil servants, dominant administrative culture, and channels 
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of ideas for public management reforms, Kuhlmann and Wolmann (2014, pp. 11–16) rely 
on administrative culture (Continental European rule of law culture vs Anglo-Saxon 
public interest culture), the institutional dimension (federal, unitary-centralised,  
unitary-decentralised) and the historical dimension. 

Instead of factors, others might use the term “constraints”. For example, Quiggin 
(2006) discusses economic constraints such as scarce resources, budget balance, and 
globalisation, while Immergut (2006) shows the constraints institutions create in the 
policy process and Bobrow (2006) presents constraints as resulting from social and 
cultural factors. Howlett (2019, p. 80) focuses on context-related “barriers and 
constraints” stemming from policy and governance styles, history, legacies, ideologies, 
path dependency, resource availability, etc. These constraints are seen as limiting policy 
choices, pushing them in a particular direction or impacting whether a policy issue 
remains on the agenda or not (Howlett, 2019, pp. 80, 101).  

Still others use the term “determinants”. Howlett (2018, p. 23) claims that governance 
modes are “the first important overall determinant of policy design parameters in 
specific policy and issue areas” and discusses trust as a key determinant of policy 
effectiveness (2018, p. 114). Discussing policy styles, Knill and Tosun (2012, pp. 32–36) 
list potential determinants, differentiating between country-specific (e.g., socio-economic 
development, institutional arrangements, the relationship between state and society, 
economic situation, public opinion, coalition, etc.) and sector-specific determinants  
(e.g., policy paradigms, legacies and path dependencies, pressure of the problem, 
current experience, etc.).  

Based on the aforementioned examples, context is commonly seen as a combination 
of different factors that provides a backdrop for policy decisions, their implementation 
and results, as well as comparisons of policies and administrations. These factors can be 
quite stable or at least they are expected to remain the same for the purposes of the 
research (Bovaird, 2013, p. 158; Proeller, 2013, p. 220), but not static (Pollitt & Bouckaert, 
2017, p. 47). These factors are used as explanatory, control, or even dependent variables 
(Proeller, 2013, p. 221), for example. In corruption research, these factors have been 
used in all three ways (see IV for discussion). However, as is evident in integrity 
management research, the contextual factors are quite often used for description, e.g., 
in the NIS assessments.  

Most commonly listed groups of factors with examples are summarised in Table 3.  
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Table 3 Examples of contextual factors.   

Political system Democracy and length of democratic tradition (Jetter et al. 2015; 
Moreno 2002; Kolstad & Wiig 2016) 

Political and civil liberties (Neudorfer 2015; Bacio-Terracino 2008) 
Freedom of press (Kalenborn & Lessmann 2013; Färdigh 2011; 

Flavin & Montgomery 2020) 
Unitary (centralised vs decentralised) vs federal system (Kuhlmann 

& Wollmann 2014) 
Political stability (Kaplan & Akçoraoğlu 2017; MacDonald & Majeed 

2011; Fjelde & Hegre 2014) 
Administrative 
system 

Administrative culture (V; Pollitt and Bouckaert 2017) 
Quality of governance (Shen & Williamson 2005; Tavits 2007, 

Rauch & Evans 2000) 
Merit system (Dahlström et al 2012; Meyer-Sahling & Mikkkelsen 

2016) 
Socio-economic 
development 

Wealth (GDP per capita) (Shen & Williamson 2005) 
Distribution of wealth (Policardo & Carrera 2018; Dincer & Gunalp 

2012; Samadi & Farahmandpour 2013) 
Economic freedom (Samadi & Farahmandpour 2013) 

Legal system Rule of law (Shen & Williamson 2005) 
Common law vs Roman tradition (Kuhlmann & Wollmann 2014) 
Role of the judiciary in policy making (Albanese & Sorge 2012; 

Gotham 2020) 
Socio-cultural 
factors 

Trust (e.g Uslaner 2013; Richey 2010; Graeff & Swendsen 2013; 
Tavits 2010) 

Cleavages in society (ethnic, racial, religious, etc.) (Shadabi 2013; 
Shen & Williamson 2005) 

Value system (Sandholtz & Taagepera 2005; Huntington 2017) 
Sector specific 
factors 

Nature of the problem, policy paradigms, typical cleavages and 
conflict, pressure of the problem, current experience, 
historical legacies (Knill & Tosun 2012) 

3.2 Integrity Management Frameworks and Context 
Before becoming best practices, all integrity and anti-corruption policies have been 
designed for a specific organisation or a country with specific corruption risks and 
challenges, i.e., for a specific context or as Kaptein (2024, p. 1) emphasises integrity is 
about organisation’s “singularity, individuality, originality”. However, when these 
policies and instruments are uploaded into toolkits, the information on what makes a 
particular solution work in a specific (country or organisational) context tends to get lost 
in favour of generalised best practices. During the downloading process, it can be difficult 
to identify what is needed to make the best practices work in a new context. Therefore, 
a number of authors (Lawton et al. 2015; Hoekstra 2015; Lawton and Macaulay, 2015; 
Six and Lawton, 2013; Moilanen & Salminen 2006, p. 30) have emphasised the 
importance of context in integrity management, with Doig and Riley (1998, p. 62) arguing 
that corruption is deeply rooted in social, economic, and political contexts, and  
anti-corruption strategies should be tailored accordingly, discussing the importance of 
"political, economic, social, and cultural contexts and conditions”. Demmke & Bossaert 
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(2004, pp. 69-71) emphasise several categories such as political context (including public 
trust, civil society, media freedom, depoliticised public administration etc.), judicial 
framework and private sector regulations. Thus, it is important to analyse how the 
selected integrity management frameworks consider context.  

To a different extent, all four integrity management frameworks consider context, 
with the TI NIS having the most systematic and comprehensive approach. As the NIS 
methodology explains “since the national integrity system is deeply embedded in the 
country’s overall social, political, economic and cultural context” (TI, 2012a, p. 27),  
any assessment necessitates the analysis of four different contextual foundations: 
political-institutional, socio-political, socio-economic, and sociocultural (see table 4 for a 
detailed list). The assessment of these foundations relies on international data sources 
and indexes (Freedom House, WB governance indicators, WHO, World Values Survey, 
etc). As the institutional setting is often seen as a contextual element, another strength 
of the NIS approach lies in its inclusion of institutions, including political and non-political 
institutions from the public sector as well as civil society and the business sector. Last but 
not least, the NIS assessment methodology requires the analysis of a country’s 
corruption profile (TI, 2012a, pp. 27–28), including “tradition, culture or ethnic 
development (for example, patronage, clientelism, regional ethnicity), the nature of 
political structures, the nature of party politics, levels of pay, the propensity for 
corruption in the dominant business sectors, transit crime and drugs, money laundering”. 

 
Table 4 Contextual foundations of the National Integrity System (Transparency International). 

Foundation Criteria/Elements (examples) 
Political-institutional Free and fair political competition for government offices 

among political parties and individuals 
Protection of civil rights 
Rule of law 
Trust in democratic institutions 

Socio-political Class, religious, ethnic, linguistic, or other divisions 
Social, ethnic, religious, or other conflicts 
Protection of minority rights 
Socially rooted party system 
Strength of civil society 
Patron-client relationships 
Political elite 

Socio-economic Wealth and division of wealth 
Exclusion due to poverty 
Coverage of basic necessities 
Social safety nets 
Infrastructure 
Business sector performance 

Sociocultural Support of prevailing ethics, norms, and values in society 
regarding integrity 
Trust 
Public-minded vs apathetic 
Personal integrity as a norm 

Source: Transparency International 2012a, Annex 1. 
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Despite the detailed coverage of contextual factors, the NIS approach treats them as 
descriptive, not explanatory variables. The methodology does not require connecting the 
capacity of institutions or the existing integrity framework to contextual foundations. 
Although the NIS methodology is aimed at country level assessments, the use of 
international data sources may lend itself to comparative approach as well. Still,  
the comparative report of 25 European countries (TI 2012b) focuses only on the key 
strengths and weaknesses in the institutional structure, identifying main patterns  
(e.g., best and worst institutions, gaps and loopholes in legislation, etc.) but fails to 
consider the underlying causes and to draw respective conclusions. Although there is 
potential for pinpointing connections between the context and specific instruments, the 
framework has not been used in that way.  

The ethics infrastructure approach (OECD, 2000) mostly employs the term 
“environment” when discussing the political, social, economic, or administrative context. 
However, contrary to the NIS methodology, the ethics infrastructure approach does not 
operationalise what is meant by political, social, economic, or administrative context.  
For example, the reports may refer to trends such as “globalisation, European 
integration, citizens’ demands for performance and accountability” or “rapidly changing 
socio-economic environment” (OECD, 2000, pp. 9–10), with no additional explanations. 
Administrative environment is mostly operationalised through the impact of administrative 
reforms, such as the use of private sector management methods to increase public sector 
efficiency and effectiveness, decentralisation of public service management, fragmentation 
of “traditional” public service values, increased risk of misconduct and changing 
boundaries between politics and strategic management (OECD, 2000, pp. 10, 27–29).  

The integrity management framework approach (OECD, 2009) has its focus on the 
organisational level. It states that “integrity management instruments do not exist in a 
vacuum. They exist in a broader context with many other factors /…/ and actors that 
have an impact upon the organisational members’ integrity.” (OECD, 2009, p. 22). These 
actors and factors are a part of the organisation’s “outer context”. The description of 
these is divided into three main groups: firstly, factors in the economic context, political 
context, criminal context (all are limited to one example); secondly, integrity 
management instruments that have been adopted outside of the organisation and 
influence the organisational integrity management; and thirdly, actors that are listed by 
using the NIS framework (OECD, 2009, pp. 23–25). Again, similarly to the ethics 
infrastructure, the integrity management framework does not operationalise the factors 
– it simply gives a few examples and states that “these contextual factors are manifold 
and a general recommendation to take them all into consideration would not be very 
helpful for practitioners” (OECD, 2009, p. 23). However, it is pointed out that “if the 
integrity management framework for a particular organisation is appropriately designed 
and implemented, this will automatically imply that the most important contextual 
factors are taken into consideration”, for example, by using risk assessments or conflict 
of interest policies (OECD, 2009, p. 23). Still, by referring to institutions listed in the NIS, 
the ethics infrastructure establishes a basis for additional analysis of the “outer context”.  

The OECD Public Integrity Handbook (2020) uses both terms, the “environment”  
and the “context”. The term “environment” is generally used in phrases, e.g., “work 
environment”, “open and safe [organisational] environment”, “control environment”, 
“risk environment”, occasionally also “public sector environment”. With the exception of 
the last example, the terms all refer to the internal context of an organisation. The term 
“context”, on the other hand, is mostly used to refer to the political, social, and legal 
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context, the “current context, performance and challenges within a specific country”, 
local and national contexts, the labour market. This is most clearly phrased while 
discussing risk assessments (similarly to the integrity management framework). It is 
stated that “the external context may include legal and policy frameworks, external 
stakeholders, and political, social and economic realities that underline specific types of 
integrity risks or response mechanisms” (OECD, 2020, p. 156). This approach is further 
specified by suggesting methods for evaluating the context, e.g., by using the PESTLE 
method (Political, Economic, Social, Technological, Legal and Environmental factors) 
(OECD, 2020, p. 156).  

To conclude, although all three OECD frameworks recognise that „the integrity 
management instruments do not exist in a vacuum” (OECD, 2009, p. 22), they have 
adopted relatively different approaches to discussing context. First, the three 
frameworks use the terms “context” and “environment” interchangeably, with the 2009 
and 2020 approaches mostly using the former, while the 2000 approach uses the latter. 
Second, the frameworks use these terms to refer to either the internal/organisational 
context or, similarly to the NIS framework, to the political, social, economic, or 
administrative context, but unlike the NIS framework, the OECD approaches do not 
operationalise them. This leads to vagueness in pointing out the influence of contextual 
factors. For example: “successful integrity measures /…/  take into account the wider 
public service environment” (OECD, 2000, p. 16), “specific measures in countries reflect 
national differences in priorities and social, administrative and political culture” (OECD, 
2000, p. 11), “countries defined a wide variety of values which reflect their respective 
national, social, political and administrative environments” (OECD, 2000, p. 30),  
“the legal, political and public environments support effective civic space and thereby a 
robust civil society” (OECD, 2020, p. 230), “in line with their relevant political and legal 
context, each government (national and sub-national) and public organisation should 
have clear roles and responsibilities across the integrity system” (OECD, 2020, p. 30), etc. 
While correct, these statements do not provide sufficient information on how the 
context influences integrity management systems.  

Unlike other frameworks, the Council of Europe Guidelines (2020) includes 
“conditions for an effective public ethics framework” (ch. B.1), such as respect for human 
rights and fundamental freedoms, respect for the rule of law, democratic norms, and the 
state’s “creation and maintenance” of a political and legal environment to facilitate the 
framework. These rather minimal requirements resemble the NIS framework not only in 
regard to the references to democracy, rule of law, etc., but also regarding the 
institutional capacity to uphold the integrity management policies.  

A common characteristic of all these frameworks is their use of “context” as 
descriptive variable, not as an explanatory variable, which is common in corruption 
research. The contextual factors repeat (at least in very general terms) in integrity 
management frameworks and in research on the causes and effects of corruption, for 
example, general groups of economic, politico-administrative, and socio-cultural factors, 
each including several specific variables (for overviews see: Ata & Arvas, 2011; 
ElBahnasawy & Revier, 2012; Seldadyo & de Haan, 2006, Lambsdorff 2006). Therefore, 
while corruption research tries to explain which contextual factors might (not) contribute 
to higher levels of corruption, the integrity management framework does not link specific 
integrity management instruments or processes to the context. Consequently, for the 
discussion of context, the dissertation will draw mostly from the TI NIS methodology due 
to its well-structured and more comprehensive operationalisation of contextual factors.  



26 

3.3 Integrity Management Frameworks and the Local Context: The Gap 
As discussed in the preceding sections, integrity management frameworks attempt to 
outline certain contextual characteristics, e.g., the TI NIS requires the analysis of  
political-institutional, socio-political, socio-economic, and sociocultural foundations, 
while the Council of Europe recommendation clearly states that democracy, rule of law, 
and human rights are prerequisites for an integrity management system to function at 
all; other frameworks pay attention to the importance of civil society (e.g., OECD, 2000 
& 2020, TI NIS). Although these frameworks present a comprehensive overview of the 
integrity management instruments and functions, the foundations for these frameworks 
come from a rather specific set of countries as mentioned in the introduction. Therefore, 
as the contextual factors are to some extent stated, but mostly implied, it creates, as 
Drechsler (2013, p. 320) puts it in the context of public administration reform, a tacit 
assumption that there is just one good integrity management system that can and should 
be universally applied in different contexts. Although Maesschalck et al. (2024, p. 547) 
warn that these frameworks “are designed for organisations that function in a stable 
democratic environment” and cannot simply be implemented in a “deeply corrupt 
environment without serious adaptation”, they are still used in diametrically different 
contexts. Consequently, as these default terms and conditions are not met, countries 
whose political, legal, and administrative context is different, may fail to implement 
these seemingly universal policies.  

This poses the question of which aspects of the integrity management system are 
more context specific and which are more universal/general. Drawing from Drechsler 
(2013, p. 324), some elements and solutions are “similar at all or most times” while 
others are different7. As it is not the aim of the thesis to focus on the global perspective 
in integrity management, following the discussion by Hooker (2009) the term “universal” 
in this context refers to the Western understanding of good governance as it is based on 
rules, not relationships. However, even within the Western context, there is significant 
variance in countries regarding their political, administrative, and legal systems, civil 
societies, relationships between the state and its citizens, cultural norms, size, etc. Public 
ethics scholarship suggests that there is considerable agreement when it comes to public 
values, such as legality, impartiality, integrity, transparency, objectivity, etc. (Christensen 
& Lægreid, 2011a; Christensen & Lægreid, 2011b; Cooper, 2004; DeForest Molina & 
McKeown, 2012, p. 381; Heintzman, 2007; Kernaghan, 2000; Kernaghan, 2003; Lewis, 
2006; Moilanen & Salminen, 2006; Palidauskaite et al., 2010; Six & Huberts, 2008;  
van der Wal et al. 2008) and general principles such as the concept of conflict of interest 
and separation of public and private interests. When it comes to more specific strategies 
on how to combat corruption and promote ethical behaviour, there is some agreement 
on framework laws (e.g., which instruments might be needed), institutions (e.g., law 
enforcement) and functions (e.g., guidance), but not all of them (e.g., whether it is 
necessary to establish independent anti-corruption agencies or whether a regular  
law-enforcement system is sufficient for tackling corruption). However, it remains 
context-dependent how to formulate specific integrity management instruments and 
their implementation (e.g., gift policies, rules on auxiliary activities, or sanctions for 
bribery, etc.), who is responsible for which tasks, and what are the priorities of integrity 
and anti-corruption strategies.   

 
 

7 See also Rayner et al. 2011 on different concepts of public service ethos. 
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Figure 1 Context dependence of integrity management elements. 

Integrity management toolkits seem to fall between the first two levels in their 
generalisability. They outline the values that should characterise ethical governance and 
suggest main instrument categories, functions, and processes. However, depending on 
the framework, they also prescribe norms based on which integrity management 
systems are evaluated, without providing any information on how to adapt the general 
instruments so that they would work in specific contexts. For example, the best practice 
of anti-corruption agencies (part of TI NIS) can have considerable variation in its 
functions, power, financing, position in the administrative structure, relationship to 
political leadership, etc. The same goes for any other integrity management instrument. 
Nonetheless, the frameworks do not suggest any factors that could or should be taken 
into account when designing them or what resources are needed to implement them.  

The following chapters illustrate how designing and implementing integrity 
management instruments can vary in two contexts – post-communist states and small 
states. 
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4 Integrity Management in Post-Communist Countries 

4.1 Background 
The core inheritance of the communist era was common for all countries emerging from 
the influence of the Soviet Union: an undemocratic political system, planned economy, 
weak rule of law, low administrative capacity, and corruption. Despite the similar starting 
point, several authors have questioned whether post-communist countries could still be 
grouped together as reforms led them in different directions (Agh, 2003, p. 537), with 
some becoming members of the EU, while others retained authoritarian regimes (Staehr, 
2006, p. 3; Douarin & Mickiewicz, 2022). Douarin and Mickiewicz (2022) claim that the 
transition is over as post-communist countries have become institutionally similar to 
others at their level of GDP, including (varying levels of) democratisation, a functioning 
market economy, and low inequality.  

Still, based on various criteria, the Central and Eastern European countries that joined 
the EU in 2004–2007 not only differ from each other, but there are also obvious 
differences between the “new” (CEE countries) and “old” member-states (aka EU-15) of 
the European Union. In the context of the EU, the difference of GDP per capita between 
the poorest and richest CEE countries is about two-fold and remains below EU average. 
Eurostat data, taking into account the purchasing power standards, indicate that CEE 
countries range between 62% and 90% of the EU average. The World Bank Worldwide 
Governance Indicators8 show differences between old and new EU member states in five 
out of six indicators, with political stability and absence of violence being the most similar 
across Europe. In other categories (such as voice and accountability, government 
effectiveness, regulatory quality, rule of law, control of corruption), some countries 
consistently score on the same level as old EU member states (e.g., Baltic states, Czechia, 
Slovak Republic, Slovenia), while most of the CEE countries lag behind. In short, CEE 
countries tend to be poorer, have lower regulatory quality, government effectiveness, 
weaker rule of law and more corruption than older EU member states.  

However, compared to the 1990s, the differences between CEE countries and old EU 
member states have become smaller. To overcome the aforementioned characteristics, 
most commonly called the legacy of the Soviet system (see, for example, Suwaj, 2012; 
Meyer-Sahling, 2009; Agh, 2003), CEE countries had to institute comprehensive political, 
administrative, economic, and social reforms. First, the reforms related to democratisation 
included transitioning from single-party systems to multi-party systems, reforms to the 
electoral systems and political institutions, local government, (see Kuhlmann & Wollmann, 
2012 for a comparative perspective on decentralisation), establishing conditions for the 
functioning of civil society, adopting legislation on human rights, media freedom, etc. 
(Agh, 2003; Suwaj, 2012). These reforms often required constitutional as well as significant 
legislative changes and were supported by judicial (Dallara 2010; Kühn 2016) and 
administrative reforms (Meyer-Sahling 2004; Verheijen 2007; Nemec 2008; Meyer-Sahling 
& Yesilcagit 2011: Sarapuu 2011, 2012a; Drechsler & Randma-Liiv 2015, 2016; Randma-
Liiv & Drechsler 2019; Randma-Liiv & Drechsler 2017). Second, reforms establishing new 
borders between the public, private and non-profit sectors, including economic reforms 
abandoning central planning of the economic system and reverting to market economy, 

 
8 Voice and Accountability, Political Stability and Absence of Violence / Terrorism, Government 
Effectiveness, Regulatory Quality, Rule of Law, Control of Corruption (World Bank 2024). 
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privatisation, and restructuring and restricting government functions and services 
(Staehr, 2007; Suwaj, 2012). 

As most countries in the region declared their intention to join the EU, the reforms 
were considerably influenced by the conditionality of EU accession, accompanying 
monitoring by and influence of various donors (Suwaj, 2012, 664–666). As early as 1993, 
the European Council had defined conditions for any potential member states (also 
known as the Copenhagen criteria)9, focusing on democracy, rule of law, human rights, 
functioning market economy, and ability to transpose and implement acquis 
communautaire. Therefore, political, legal, administrative, and market reforms were also 
crucial regarding the hope of joining the EU. 

4.2 Corruption Profile 
The issue of corruption has been a persistent element of post-communist political, 
economic, legislative, institutional, and social reforms. At the end of the 1990s, the World 
Bank claimed that “perceptions of corruption in the Commonwealth of Independent 
States (CIS) are among the highest of all countries included” and that Central and Eastern 
European Countries and the Baltic states, though in a better position, are still lagging 
considerably behind the OECD countries (World Bank, 2000, xiii). Corruption in  
post-communist countries ranged from low-level administrative corruption (e.g., bribery 
to low-level officials to bend the rules, using licencing power for extortion, deliberate 
over-regulation, etc.) and asset-stripping by officials (e.g., mismanagement of public 
resources, corrupt public procurement, nepotism, etc.) to state capture by corrupt 
networks (e.g., undermining elections, legislative and judicial processes, etc.) (Karklins 
2002, p. 24; see also Holmes 2013, Zagainova 2007). The high level of corruption has 
been explained through the legacy10 of the Soviet system and the unstable environment 
created by the political, economic, and administrative reforms of the 1990s.  

The legacy explanation focuses on the “rampant” corruption inherited from the 
Soviet era (Schmidt, 2007, p. 202) characterised by „a long-term departure from ethical 
standards of good governance, accountability, transparency and the steady movement 
toward private rent seeking in the bureaucracy, and continuing domination by the state 
in the economy so typical of the former command structures” (Kotchegura 2004, p. 327), 
with “traditions” of grand and petty corruption, clientelism, mistrust of state, and seeing 
“beating the system” as a legitimate (not a corrupt) activity (OSI, 2002, pp. 43–44). 
Several authors (Schmidt 2007; OSI, 2002, pp. 43–44; Kotchegura 2004, pp. 328) 
emphasise weak civil society and the weakness of democratic traditions as the underlying 
causes of corruption. Moller and Skaaning (2009 p. 726), however, disagree and claim 
that if control variables such as wealth, religion, and dependence on oil and gas 

 
9 Copenhagen criteria include: 
1) stable institutions guaranteeing democracy, the rule of law, human rights and respect for and 
protection of minorities; 
2) a functioning market economy and the capacity to cope with competition and market forces in 
the EU; 
3) the ability to take on and implement effectively the obligations of membership, including 
adherence to the aims of political, economic and monetary union. 
10 Although most commonly legacy in this context refers to the communist legacy, some authors 
also refer further back in history, i.e. political and administrative systems predating II World War  
(e.g. Kotchegura 2004,  Meyer-Sahling 2009). 
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production are used, the legacy of the communist rule has no “statistically significant 
effect on the level of corruption”. 

Explanations that focus on the context of reforms attribute high levels of corruption 
to a decade of political and economic instability, simultaneous political and market 
reforms, lack of clear and stable rules, regulatory institutions, accountability and 
transparency mechanisms, “murky boundaries” between the state and economy, poor 
enforcement of laws, leading to private interests taking over governance processes, and 
the rise of oligarchs or even state capture in several countries (World Bank 2000, xiii; 
Kotchegura 2004, p. 328; OSI 2002, pp. 44, 60–67; Karklins 2002). As discussed in IV, 
these factors are frequently associated with higher levels of (perceived) corruption. 
Additionally, Moran (2001, p. 388) points out that the concurrent influx of foreign funds 
in the form of aid or investments also increased the susceptibility to fraud, 
embezzlement, and kickbacks. In short, the main causes of corruption have been seen in 
the combination of lack of competition and bureaucratic controls, with the reforms 
offering ample opportunities for corrupt activities (Møller & Skaaning 2009, p. 723; 
Karklins 2002; Pope 2000, p. 19).  

Although the CEE as a region has become more stable over the past three decades, 
corruption still remains a serious issue in most countries. According to the latest 
Transparency International Corruption Perceptions Index 2023, Romania, Bulgaria, and 
Hungary remain the weakest scorers in the region, with Hungary and Poland seeing 
significant decline over the past decade, while others have seen improvement (e.g., 
Czechia, Latvia, Lithuania, Estonia) (see Figure 2) Still, even now, based on the TI CPI, the 
level of perceived corruption is significantly higher in CEE countries with a mean score of 
54.6 compared to the EU average of 65 or 71 for old member states. TI also points out 
issues characteristic to the region, such as unsanctioned high-level corruption (Hungary), 
weakness of rule of law (Bulgaria), influence of oligarchs (Bulgaria), challenges to 
journalists reporting corruption (e.g., Hungary, Bulgaria, Poland), and insufficient 
independence of the judiciary (Poland, Lithuania, Slovakia) (Transparency International, 
2024). In this context, Estonia stands out with its significantly better and improving score 
and position, surpassing several old EU member states.  
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Figure 2 Transparency International: Corruption Perceptions Index 2012, 2023. 

4.3 Integrity Management 
As corruption has been recognised as one of the most pervasive issues in post-communist 
transformation, the question of how to curb it has received significant attention in 
various forms – from comparative surveys and National Integrity System assessments to 
single-country case studies. Although there are no comparative surveys predating EU 
accession, Schmidt (2007, p. 209) claims that the 1990s and early 2000s anti-corruption 
efforts in the CEE countries were first described by “euphoria”, i.e., a demand for policy 
advice, lack of success, and resulting scepticism, but gaining new momentum around 
2005. Zaloznaya (2017, 12) attributes this lack of success to corruption tending to 
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increase after the start of democratisation reforms. The new momentum in integrity 
policies coincides with the accession to the EU and the rise of integrity management as 
a topic in OECD, TI and other international organisations.  

Comparative surveys of EU member states by Demmke and Bossaert (2004), Moilanen 
and Salminen (2006), Demmke et al. 2007, Demmke and Moilanen (2011, 2012), Pantiru 
(2019), Demmke et al. (2020) and others analyse public service values, various integrity 
management and conflict of interest policies. Even the earliest surveys do not find any 
significant differences between the adopted integrity management instruments in old 
and new member states, referring to common beliefs that instruments such as punitive 
measures, codes of conduct, training, and political leadership are crucial in promoting 
ethical behaviour, with significant overlap in reported instruments and values (Demmke 
& Bossaert, 2004, pp. 73, 101; Moilanen & Salminen, 2006, pp. 17, 21; van der Wal et al. 
2008; Pantiru, 2019).  

Various analyses (e.g., Demmke et al., 2020; OSI, 2002; Demmke et al., 2007, Mungiu 
Pippidi, 2013; Tanasoiu & Racovita, 2012; Gadowska, 2010) associate this similarity in 
anti-corruption measures with EU accession and other external pressures by various 
donors, with international organisations like World Bank, IMF, Transparency 
International being active in policy advice (see Demmke et al., 2007, p. 33). The goal of 
joining the EU explains the impact of the EU anti-corruption framework, which, though 
“diffuse and non-binding” (OSI, 2002, pp. 34–35), has been used to assess the situation 
and progress of candidate states by regular reports during the accession period, taking 
into account the existence of anti-corruption policies, codes of conduct, training 
programmes, handling of corruption cases as well as the ratification of anti-corruption 
conventions, relying on such data sources as criminal statistics, public opinion surveys, 
reports, media, and regulatory deficiency (OSI, 2002, pp. 47–52; Demmke et al., 2020,  
p. 95). EU’s primary goal in promoting anti-corruption policies has been seen in ensuring 
effective and efficient implementation of the acquis (OECD 1999, p.5; OSI, 2002, p. 72), 
with “European Principles of Public Administration” emphasising several values that are 
not only relevant in the context of public administration reforms but also in integrity 
management, e.g. openness, transparency, accountability, and others (OECD 1999).  
In conjunction with aspirations to EU membership, Steves & Rousso (2003, p. 29) point 
out that the post-communist states have also had an indirect goal of improving the 
“country’s reputation in the international community and among foreign investors”.  

This explanation coincides with a factor commonly used to analyse CEE reforms – 
external or environmental pressures (see, for example, Grabbe, 2003; Hardy, 2010; 
Vachudova, 2009; Nemec, 2009; Meyer-Sahling 2009), especially the conditionality of EU 
accession. The Estonian case studies support this conclusion in several ways. Although 
the influence of EU anti-corruption initiatives has been less apparent over the last 30 years, 
the development of the Estonian integrity management system (I, V) has benefitted from 
international cooperation with the coordinating ministries seeing the Council of Europe 
/ GRECO and OECD as the main partners in policy development and external evaluations, 
while Transparency International has been the main partner for civil society organisations. 
This trend is also evident in the influence of international organisations and foreign 
donors (e.g., OECD, EU) in the field of public administration development in general (VI). 
Even in more general terms, policy learning from other countries has been crucial in 
developing a public service code of ethics in the late 1990s (I) and is apparent in the 
design of anti-corruption acts and integrity training (V).  



33 

Although the surveys show that the main integrity management instruments are quite 
similar, some systematic differences between the old and new member states emerge 
as well. Some of the differences are present in only some of the surveys, e.g., the low 
salaries of civil servants being perceived as an obstacle to encouraging ethical behaviour 
(Demmke & Bossaert, 2004, p. 95) or new member states consistently rating the extent 
of unethical practices higher than old member states (Moilanen & Salminen, 2006,  
pp. 19–20), showing lower levels of ethical leadership (ibid., p. 23) and claiming to  have 
more public discussions on public service ethics (Demmke & Moilanen, 2012, p. 58).  
The main systematic difference that has been emphasised over the past two decades, 
however, is the over-reliance on compliance- or  rules-based integrity management in 
the newer member states – there is a tendency to regulate more conflicts of interest 
than old member states and the existing regulations are stricter and more detailed 
(Demmke et al., 2020, pp. 62, 95; Demmke & Moilanen 2011, 60; Demmke et al., 2007, 
p. 52; OSI, 2002, p. 31; Stevulak & Brown, 2011), with anti-corruption strategies being 
more geared towards “repression and a criminal law-based approach” and low-level 
corruption (OSI, 2002, p. 70). However, these compliance-based instruments are not 
always deemed effective (OSI, 2002, p. 31; Meyer-Sahling & Mikkelsen, 2022, p. 145), 
with Demmke et al. (2007, p. 143) criticising their cost-effectiveness and Mungiu Pippidi 
(2013, p. 41) pointing out that “countries in the EU with special anticorruption agencies 
do not perform significantly better than countries which deal with corruption through 
their normal legal system”.  

In that sense, Estonia’s early adoption of a value-based code of ethics (I) as well as a 
case-study based ethics training since 2004 (see also Pevkur 2008), thus rolling back the 
strictness of conflict-of-interest regulations and the adoption of good practice guidelines 
by the ethics council (V), goes against typical trends in the CEE region. The main result of 
diverging from these trends can be seen in the lower levels of corruption compared to 
other CEE countries. It is also notable that Estonian integrity management and  
anti-corruption policies have chosen to emulate, for example, the Nordic countries (V). 
These changes in the integrity management system development demonstrate that 
value-based instruments can successfully support the compliance-based instruments in 
a post-communist transformation (see also Pevkur 2007b). This conclusion is also 
supported by Meyer Sahling & Mikkelsen (2022, p. 158), who (based on a case study of 
Poland) conclude that “punitive and aspirational approaches support each other in the 
fight against corruption” and Batory (2012, p. 79) suggesting moving “away from the 
almost exclusive focus on sticks and also consider the potential use of carrots”. 

The issue of the implementation of integrity management policies has been a pervasive 
topic in integrity management analyses in the CEE region. While some authors (e.g., 
Laštic, 2009; Staronova, 2009; Alistar & Nastase, 2009; Gadowska, 2010; Palidauskaite  
et al., 2010; Batory, 2012; Viorescu & Nemtoi, 2015; Krajewska & Makowski, 2017; Meyer 
Sahling & Mikkelsen, 2022) and surveys (e.g., Moilanen & Salminen, 2006; Demmke  
et al., 2007; NIS assessments, 2011–2012; Demmke et al., 2020) pay attention to whether 
the integrity management instruments are actually implemented or not, some surveys 
simply focus on the issue of their presence in legal acts (e.g., Demmke & Bossaert, 2004; 
Johannsen & Pedersen, 2011; Kostecki, 2021; Palidauskaite, 2006). As Steves & Rousso 
(2003, p. 6) point out, “the gaps between formal measures, government commitment 
and government capacity to implement these measures can be substantial. While the 
scores on these indicators are a useful, if crude, measure of the extent of explicit,  
formal anti-corruption measures, they should not be mistaken for indicators of the 
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government’s actual commitment to these measures or their effective implementation”. 
The issue of implementation has been deemed especially important in the context of EU 
accession and its influence on the capacity of new member states to adopt and 
implement the acquis (OSI, 2002, p. 57), with several authors concluding that EU 
accession has had a positive effect not only for the adoption of integrity management 
policies, but also for their implementation (Gadowska, 2010, p. 192; Demmke et al., 
2020, p. 95).  

The general consensus is that implementation has been rather uneven. Some authors 
(Meyer Sahling & Mikkelsen, 2022, p. 145; Stevulak & Brown, 2011; Demmke et al., 2007, 
p. 138) point out that compliance-based instruments have remained ineffective and 
counterproductive, suggesting that the CEE „countries would be well advised to focus on 
implementation and enforcement issues” (Demmke et al., 2007, p. 138), rather than 
adopting new policy instruments (see also Demmke & Henökl, 2007, p. 40). Based on the 
NIS reports of 25 European countries, TI concluded that eight CEE countries are exhibiting 
“mixed progress in the fight against corruption” (Transparency International 2012b,  
p. 13), with issues such as reoccurring scandals, low prosecution of corruption crimes, 
and adopting, but not implementing new legislation. 

The main obstacles have been seen in the surrounding institutional and managerial 
environment, but also in historical legacies. For example, Kotchegura (2003, p. 331) 
points out that “developing management and policy making capacity, defining 
appropriate accountability systems, creating employment conditions capable of 
attracting highly qualified staff, streamlining relations between politicians and career 
civil servants, and reducing opportunities for corruption” should be the main focus for 
the CEE countries, while Mungiu Pippidi (2013, p. 47) as well as Krajewska and Makowski 
(2017, p. 337) suggest that to improve implementation, CEE countries should increase 
public audit capacity, judicial autonomy and accountability, continuous and systematic 
monitoring of implementation, and local civil society’s capability for monitoring 
governance and controlling corruption (see also OSI, 2002, pp. 70–71). Demmke and 
Moilanen (2012, pp. 59–60) see lack of leadership, enforcement of codes and lack of 
integration with personnel policies (e.g., recruitment, promotion, etc.) as obstacles to 
implementation. Additionally, integrity management reforms are often seen in a 
symbiotic relationship with public management reforms in general, enhancing or 
impeding each other’s success (e.g., OSI, 2002, pp. 41, 71–72; Kotchegura, 2004, p. 331; 
Demmke & Bossaert, 2004, p. 60; Palidauskaite et al., 2010; Pevkur 2007a). An earlier 
analysis by Demmke & Bossaert (2004, p. 7) emphasises the acceptance of ethics codes 
by the personnel, along with their continuous cultivation and maintenance. OSI (2002,  
p. 31) shows that to be effective, codes need to be designed and developed through 
“consultation with the officials to who they apply”, while Batory (2012, p. 79) suggests 
the use of information campaigns. Discussing integrity training, Viorescu and Nemtoi 
(2015, p. 276) show that the strategies for training are ineffective without legally  
binding obligations, allocation of tasks between institutions, and (institutionally 
fragmented and insufficient) budget allocations. Gadowska (2010, p. 201) puts the blame 
for implementation issues on formal completion of tasks, lack of consistency, 
counterproductive legal amendments, and insufficient reporting. The influence of 
historical legacy has also been seen as influential, with Suwaj (2005, p. 318) emphasising 
low trust in the state, politicians, public administration, and judiciary, combined with a 
lack of accountability mechanisms and slowly changing habits. Batory (2012, p. 79) even 
concludes in her Hungarian case-study that if legislation is “completely out of sync with 
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social norms, policy reversal or termination should at least be considered as options. 
Laws that are patently ignored are worse than not having a law in the first place, because 
non-compliance undermines the credibility of the legal system as a whole.”  

Estonia’s progress and situation with regard to implementation have been criticised 
as well.  OSI (2002, p. 70), while commending Estonia’s “more comprehensive legislation” 
compared to other candidate countries, pointed out that “the extent to which the 
legislation has been implemented is questionable” and the NIS assessment (Saarniit  
et. al. 2012) showed several gaps in implementation and institutional responsibilities. 
Estonia presents several similar issues in implementation as other CEE states, e.g.,  
early implementation gaps of the code of ethics (I, V), postponing the adoption and 
implementation of several integrity management instruments, e.g., lobbying rules, 
whistle-blower protection, and establishing the ethics council (V), sudden end of integrity 
training financing in 2023 (V), missing allocation of institutional responsibility in 
legislation (V), and lack of support by academic programmes in ethics training (III). 
However, compared to the other countries in the region, implementation of Estonia’s 
integrity management policies has also benefitted from various factors (V), e.g., clear 
orientation towards Western-European, especially Nordic value system, early cooperation 
with international organisations resulting in external policy evaluations, continuous 
development of the criminal investigation capacity of law enforcement agencies, 
monitoring and reporting the implementation of anti-corruption strategies, systematic 
ethics training, clear allocation of responsibility for coordination and policy development 
to the ministries of justice and finance and their cooperation with each other and other 
public institutions and civil society organisations, periodic surveys, etc. In short, Estonia’s 
integrity management system has institutionalised over the past three decades, 
minimising the implementation gaps.  

Another question that has not received much attention in the integrity management 
scholarship covering CEE countries concerns the actors. As discussed above, the 
influence of external actors (e.g., international organisations) has been pointed out by 
illustrating their role in policy transfer and evaluations. The NIS assessments pay specific 
attention to various institutions and sectors and their role in integrity policies, with the 
2012 comparative report (see: Transparency International 2012b) suggesting that even 
in countries that were seen as mostly success stories in the CEE context (Estonia, 
Lithuania, Poland, Slovenia), the role of civil society organisations and the business sector 
is rather weak in fighting against corruption. Similarly to the ethics infrastructure’s 
(OECD, 2000) emphasis on the role of politicians, various analyses have shown their 
crucial role in adopting integrity policies, with some showing lack of political will as an 
obstacle to policy development (OSI, 2002, p. 70), others pointing out how anti-corruption 
policies are used as a tool in political power-play (Tanasoiu & Racovita, 2012, p. 248).  
In case of Estonia, the role of politicians has varied significantly over time: they took a 
leading role in the 1990s, for example, in case of the first Anti-Corruption Act and the 
Public Service Code of Ethics (I, V), whereas after the EU accession, the main initiative for 
integrity management reforms has come from public administration and international 
organisations and conventions, while politicians take a more passive role in adopting new 
legislation, for example, in the case of lobby regulations and whistle-blower protection 
(V). However, the case of Estonia illustrates the importance of public administration and 
how integrity management policies are institutionalised, with a lack of institutional 
responsibility resulting in implementation gaps in the early 2000s (I), while recruiting and 
maintaining expertise leads to consistent strategies, analyses, policy development and 
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implementation, investigation of corruption crimes and participation in international 
anti-corruption activities (V). The importance of public administration in anti-corruption 
activities has also been pointed out by other authors (e.g., OSI, 2002, p. 70; Kotchegura, 
2004, p. 333; Tanasoiu & Racovita, 2012, p. 248). Other actors that have not been 
discussed sufficiently in the CEE context are academic institutions. They play a role in 
preparing professionals for public sector jobs and can thus influence their ethical 
knowledge (III), offer expert opinions in the policy process (policy design as well as 
evaluation), and provide in-service training (VI). 

To sum it up, the context of CEE post-communist transformation can be characterised 
by low stability resulting from political, administrative, economic, and social reforms, 
with high levels of corruption, and slowly decreasing differences with old EU member 
states with regard to economic development, and administrative and policy capacity11. 
The need to deal with the pervasive issue of corruption in a highly unstable context,  
with inefficient administrative structure, lack of control systems and expertise in the field 
of integrity policies, has led to the adoption of highly similar, but stricter and more 
detailed integrity instruments. However, the implementation of these instruments  
tends to be inconsistent due to lack of expertise and institutionalisation, political power 
plays, lack of support by civil society organisations and political culture, low capacity of 
law enforcement, control and monitoring systems, and in some cases, issues with 
democratisation. 
  

 
11 Policy capacity is defined as “the ability to marshal the necessary resources to make intelligent 
collective choices about and set strategic directions for the allocation of scarce resources to public 
ends“ (Painter & Pierre 2005, p. 2). Wu et al. (2018, p. 3) distinguish between three types of skills 
and competencies – analytical, operational and political – that are needed for performing policy 
functions.  
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5 Integrity Management in Small States 
Small states scholarship has increased considerably in the past two decades, analysing 
the differences between small and large states in democratic governance (Corbett et al., 
2021), public administration (Jugl, 2019; Sarapuu & Randma-Liiv, 2020), foreign policy 
(for example, chapters in Baldacchino & Wivel, 2020a), environmental governance  
(for example, chapters in Briguglio et al., 2021 and Briguglio, 2018), economic policy 
(Paulo et al., 2022; Walton & Dinnen, 2016), etc. However, as discussed in publication IV, 
the question of corruption has still received modest attention, with corruption studies 
largely disregarding population size as a variable and small state studies having sporadic 
interest in the topic. There are considerably fewer comparative analyses on integrity in 
small states, with only a few exceptions (e.g. Larmour & Barcham 2006; Larmour 2008, 
2009; Corbett 2013a; 2013b; Walton & Dinnen 2019; Borlea et al. 2019; David-Barrett  
et al. 2020; Gascoigne 2023). Most of the publications are single case studies or case 
studies that focus on other topics but discuss corruption risks as an additional topic or a 
possible result of governance processes. The lack of comparative surveys is explained by 
the fact that small states vary considerably in their level of economic development, 
political and administrative systems, cultural traditions, geography, and location. 
Therefore, there are some common groups of countries clustered together based on 
their geographical location, such as the Pacific or Caribbean, or even groups like the Small 
Island Developing States (SIDS), but the group of “small states” as such is considerably 
larger and more diffuse. 

5.1 Background and Corruption Profile 
As discussed in detail in publication IV, the size of a state can be defined in various ways. 
Most commonly they are defined by the size of their population (Briguglio, 2018, pp. 1–2), 
however, there is no consistency in where to draw the line to define small countries. 
Briguglio (2018b, p. 2) claims 1.5 million to be a common threshold but demonstrates 
that the thresholds applied in research vary significantly and often without any 
justification. In addition to population as a criterion, definitions refer to power or 
capabilities or define size in relative terms (Baldacchino & Wivel, 2020b, pp. 4–6), 
allowing for a “flexible approach to the countries being studied” (Randma-Liiv & Sarapuu, 
2019, p. 163). Small states are shown to have specific characteristics due to their small 
scale, which leads to similar issues in the economy (economies of scale, see, for example, 
Jugl, 2019) and the functioning of political and administrative systems (Baldacchino & 
Wivel, 2020b; Briguglio, 2018a; Briguglio et al., 2021) as well as a similar social  
context due to highly personalised relationships (Benedict, 1966; Bray & Packer, 1993; 
Lowenthal, 1987; Randma-Liiv, 2002).  

These common issues are likely to have an impact on corruption risks (IV). On the one 
hand, small states tend to have higher economic freedom, openness to trade, reliance 
on import and external pressure to improve governance, democratic institutions, smaller 
scale of systems, higher transparency, higher accessibility, international donors, trust, 
social cohesion, and shared national identity – factors that have been associated with a 
lower level of (perceived) corruption. On the other hand, small markets, lack of economic 
diversification, limited domestic competition, high shares of foreign aid, high informality, 
“hollow” formal institutions, individual autonomy, small elites, weakness of media, 
administrative centralisation, multi-functionality, lack of expertise, small social field, 
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particularistic relations, and high probability of conflicts of interest are likely to increase 
corruption.  

Some of these theoretical conclusions drawn in IV have been discussed previously in 
(mostly single-country) case studies by various authors. For example, Larmour (2008) as 
well as Larmour and Barcham (2006) discuss how cultural factors can contribute to 
corruption in small Pacific Island states, highlighting the importance of understanding 
cultural norms and practices in addressing corruption. Corbett (2013) and Corbett et al. 
(2021) focus on corruption stories from Samoa and the challenges related to political 
conduct and leadership succession in small Pacific Island states, indicating political 
governance as a corruption risk, while Stapenhurst et al. (2018) compare parliamentary 
oversight in Trinidad & Tobago and Grenada, suggesting that a lack of effective oversight 
mechanisms may contribute to corruption risks. Everest-Phillips and Henry (2018) 
examine public administration in small states and how small size affects governance, 
indicating potential corruption risks within the public sector. Walton et al. (2022) claim 
that insufficient transparency in governance processes can contribute to corruption. 
Gascoigne (2023) discusses the negative consequences of the Westminster system and 
partisan media in small Caribbean states, highlighting how political systems and media 
biases can contribute to corruption risks. Fitzsimons (2009, 2007) discusses the 
relationship between corruption and economic reform in small states, suggesting that 
economic challenges may exacerbate corruption risks, while Walton and Dinnen (2016) 
claim that economic globalisation contributes to political corruption and organised crime 
in the Pacific. Engel et al. (2018) analyse corruption risks in Latin America and the 
Caribbean, indicating how international factors, such as investment arbitration, can 
impact corruption dynamics in small states. Hanich and Tsamenyi (2009) explore 
corruption in the fisheries management of the Pacific Islands, highlighting the specific 
risks associated with natural resource management. Taken as a whole, these studies 
illustrate a range of corruption risks and forms present in small states, influenced by 
cultural, political, economic, and international factors. 

5.2 Integrity Management 
Existing studies indicate that small states tend to be similar to Western states in terms of 
public service values. Several authors (Walton & Howes 2014; Larmour 2008; Engel et al. 
2018) show a strong emphasis on integrity and transparency in public services to  
combat corruption, including initiatives to promote transparency in governance and  
decision-making processes and adherence to democratic principles, rule of law, and 
effective institutions (Corbett et al. 2021; Huberts 2011) as well as stressing 
accountability as a value (Walton & Hushang 2022; Everest-Phillips & Henry 2018). 
Similarly, the integrity management instruments discussed in various studies reflect a 
comprehensive approach, with Larmour and Barcham (2006, p. 173) concluding that 
“National Integrity Systems are crucial for combating corruption in small Pacific Island 
states”. These studies show that integrity management policies combine legal 
frameworks (Larmour & Barcham, 2006; Stanton 2024), international cooperation 
(Larmour 2007; Bishop & Cooper 2018), values-based approach to leadership strategies 
(Joseph 2015), democratic practices (Corbett 2013b, 2015), and governance reforms 
(e.g., institutional measures in Alleyne & Barrow-Giles 2021; anti-corruption measures in 
public service in Walton & Howes 2014; effects of decentralisation in Walton 2023;  
anti-corruption commissions in Rama & Lester 2019 and David-Barrett et al. 2020; ); good 
governance initiatives in the Caribbean in Huberts, 2011, Curmi 2009 and McCourt 2008  
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etc.) to combat corruption. In addition, some of the publications also point out 
instruments that are not typically seen as part of integrity management but are shown 
to have an effect on the level of corruption in society, such as promoting civic nationalism 
(Walton 2021a), which is seen as a potential instrument of reducing corruption by 
fostering a sense of national identity and shared values. There are also peace-building 
initiatives that are aimed at conflict resolution, but through the interconnectedness of 
stability and governance, they are also integrated into anti-corruption efforts (Walton & 
Hushang 2022). 

The question of implementation of integrity management instruments in small states 
has received significant attention as well as criticism for its ineffectiveness (Walton 
2016a, p. 211; Hylton & Young 2007, p. 260). Several authors point out various 
challenges, such as limited resources (Walton & Hushang 2017, p. 60; Everest-Phillips & 
Henry 2018; Gascoigne 2023) and political will (Walton & Hushang 2017, p. 60; Walton 
& Hushang 2020, p. 187; Walton & Dinnen 2019, p. 418; Larmour 2012; Engel et al. 2018; 
Misra 2004; Bugeja 2015), with Corbett (2013b, p. 852) emphasising the importance of 
professionalisation of politicians in tackling corruption issues. A number of authors (Engel 
et al. 2018; Dix et al. 2012; Everest-Phillips & Henry, 2018) highlight the importance of 
institutional capacity in promoting anti-corruption efforts, suggesting that weak 
institutions may struggle to effectively implement anti-corruption policies. Small states’ 
limited human and financial resources hinder effective implementation of anti-corruption 
policies and initiatives (Corbett 2013b; Everest-Phillips & Henry 2018), with fragmented 
governance structures making coordination and enforcement of anti-corruption 
measures challenging (Erk & Veenendaal 2014; Corbett et al. 2021). Stapenhurst et al. 
(2018) add that a lack of effective oversight mechanisms could hinder the 
implementation of anti-corruption measures, while Walton and Hushang (2022) 
conclude that anti-corruption institutions may lack the capacity and authority to 
investigate and prosecute cases of corruption effectively. In addition, coordination 
among government agencies and stakeholders may be lacking, hindering effective  
anti-corruption policy implementation (Corbett et al., 2021). Moran (2001, pp. 385–386) 
as well as Walton and Dinnen (2019, p. 418) show the negative influence of organised 
crime and the vulnerability of small states to infiltration of criminal money that the 
national governance is not able to solve individually.  

Larmour (2008) as well as Walton and Jackson (2020) discuss the influence of culture 
on corruption in the Pacific Islands, indicating that cultural norms and practices may 
hinder the effective implementation of anti-corruption policies, while Corbett (2013c), 
analysing the influence of religiosity on political conduct in the Pacific Islands, suggests 
that religious beliefs and practices could affect the implementation of anti-corruption 
measures. In addition to cultural factors, the weakness of civil society and challenges in 
mobilising citizens to actively participate in anti-corruption efforts due to such factors as 
lack of institutional trust may also hinder the effectiveness of anti-corruption policies 
(Walton & Peiffer, 2017; Walton & Hushang, 2022). The effectiveness of civil society has 
been hindered by a lack of resources (Walton & Hushang, 2017; Walton & Peiffer, 2017), 
challenges in facing the (political) elites (Walton & Hushang, 2022; Walton & Jones, 
2017), constant undermining by corrupt networks and organised crime (Walton & 
Dinnen, 2019) 

Small states are also characterised by the influence of international policy advice and 
the adoption of international standards and norms. Walton and Howes (2014, p. 22) 
mark the World Bank, EU, and UNDP as major sources of anti-corruption policy advice 
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(see also Walton 2017, p. 15; Walton & Jones 2017, p. 3), Larmour (2003, 2006) analyses 
Transparency International’s role, with Australia playing a significant role in the Pacific 
region as well (Rama & Lester, 2019; Walton & Hushang, 2022). However, international 
policy advice has received significant criticism from various authors. Walton and Hushang 
(2020, p. 188) conclude that “donor-driven programs have had mixed success. They have 
been more successful in sectors like health and education than in law enforcement, 
where more investment is needed”, with their later analysis criticising the overwhelming 
focus on the “law and order” type of approach in Solomon Islands (Walton & Hushang 
2022, p. 39). Walton (2013a, p. 147) addresses the limitations of neoliberal approaches 
to anti-corruption policies in Papua New Guinea. Various studies also highlight the 
international “anti-corruption industry” focusing on local civil society and capacity 
building (Walton 2016b, p. 10; Walton & Peiffer 2017, p. 519). The main obstacle to 
successful implementation has been seen in the policy advice failing to take into account 
local context, especially local power dynamics and structures (Walton & Dinnen 2016,  
p. 15; Larmour 2007), leading to ongoing need for international assistance (David-Barrett 
et al. 2020). 

In case of Pacific and Caribbean small (island) states, the aforementioned issues are 
often related to the colonial past. This legacy has been shown to influence small states 
in various ways, leaving behind institutional weaknesses in governance structures 
(Larmour, 2009; Fitzsimons, 2009; Gascoigne 2023), overly centralised structures that 
enable political interference (Corbett et al. 2021; Bugeja 2015) and therefore undermine 
anti-corruption efforts. As is evident in anti-corruption and integrity policies, some  
post-colonial states may become dependent on external assistance for anti-corruption 
measures, as a result of persisting influence by former colonial powers or international 
actors (Stanton 2024; Bishop & Cooper 2018) or due to the lack of local capacity (Curmi 
2009). Colonial rule may also have influenced cultural norms and attitudes towards 
corruption, either by introducing corrupt practices or by creating a culture of acceptance 
(Rajagopal 1999). Although Estonia is a small country, it is rather different from the island 
states in the Pacific and Caribbean region. The most obvious differences include historical 
background (communist occupation vs colonialism) and lack of geographical isolation. 
However, Estonia shows clear small state characteristics in its public administration 
(Randma 2001; Sarapuu 2012b; Trei & Sarapuu 2021) as well as in integrity management. 
Estonian integrity management system has been impacted by the strong influence of 
international organisations and their policy advice, limited financial resources, the 
pressures to prioritise and to consolidate public functions, and a small number of experts 
in the field (III, V). However, reliance on informal communication and coordination as 
the core small state characteristic has been seen by stakeholders as one of the reasons 
for quicker and easier policy development in Estonia (V). 
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6 Discussion 
The relevance of context is quite consistently included in the integrity management 
frameworks and academic literature, both in connection to the design and 
implementation of integrity management instruments in so far as pointing out that 
context should be taken into account. The scholarship is also quite rich in references to 
various contextual factors, such as democratic traditions, government structures, 
administrative culture, rule of law, civil society, media, social cleavages, economy etc. 
However, how these factors, especially their combinations influence the design and 
implementation of integrity management policies in various countries and how well 
international policies perform in different circumstances has remained without 
significant analysis. As policy instruments are context dependent, especially compared 
to public service values that tend to overlap, this dissertation was aimed at filling that 
gap.  

Integrity management policies and their implementation in the context of  
post-communist transformation and small states raises several common themes and 
issues. Both groups of countries vary widely with regard to their perceived corruption 
level, economic development, democratisation, stability, political and administrative 
systems, etc. However, the main integrity management instruments applied are similar 
across the board, relying on shared public service values, conflict of interest regulations, 
institutional arrangements, etc. This trend towards common integrity management 
policies is easily explained by the impact of, and in case of small states sometimes even 
dependence on) the international policy community in the field of anti-corruption and 
integrity policies, with various organisations promoting the same solutions in different 
contexts, with the underlying assumption that the prescribed instruments and policies 
(of Western origin) are best practices for all countries and contexts.  

Academic literature on integrity management and anti-corruption reforms discusses 
the impact of cultural norms and legacies in both contexts. In the context of  
post-communist transformation, the main issue seems to concern Soviet era legacies 
that needed to be overcome during the reform process. As the main aim of  
post-communist CEE countries was to join the EU, there was a prescribed idea of  
good governance (OECD 1999), including public service values and integrity instruments. 
Leaving the communist legacy behind and joining the EU not only as a member state but 
also “returning to Europe” in a cultural sense was a conscious choice, facilitated by 
(geographically, historically, culturally, and politically) close connections. However, in the 
context of mainly Pacific and Caribbean small states, the strong colonial legacy in 
combination with, the local cultural traditions and customs, including religious traditions, 
do not always mesh with international policy advice on anti-corruption and integrity 
policies, creating a clash between formal transfer of policies and institutions and their 
implementation (Corbett & Veenendaal 2016). In both cases, the process involves either 
changing one’s values based on the international/Western idea of best practices or 
adapting the best practices to suit the local context. The process is often characterised 
by resistance to change, either led by societal norms or different stakeholders whose 
position and interest may be negatively impacted by the planned changes.  

However, this has created several problems with implementation, especially with the 
administrative and policy capacity needed. The cornerstones of a successful integrity 
management system, such as strong civil society, rule of law, democracy, specific 
understanding of the roles of different actors (especially politicians and public servants) 
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and social groups, may not be present in all countries attempting to implement the 
internationally acclaimed integrity policies. In the CEE and small state context, several 
administrative and policy capacity issues emerge. Limited expertise and experience,  
with limited analytical capacity, may lead to suboptimal choices in the policy learning and 
policy design process, resulting in copy-pasted policies that do not meet the country’s 
institutional capacity or cultural norms. Limited financial and human resources, 
especially in combination with a weak rule of law and insufficient political support, may 
hinder the investigation and prosecution of corruption cases, and enforcement functions 
in general, thus resulting in ineffective policies and implementation gaps. The problem 
becomes even greater if law enforcement agencies are corrupt themselves. As the main 
source of integrity and anti-corruption policy expertise is located in the public sector, 
weak civil society organisations and investigative media are unable to perform their 
watchdog role. With the addition of low levels of trust in state institutions, it may lead to 
scepticism towards anti-corruption efforts or even hinder them. Coordination issues 
within the public sector as well as between public and private sectors and civil society 
combined with insufficient monitoring undermine the effectiveness of integrity policies. 
Last, but not least the role of politicians has received attention in both contexts, with the 
main concern being their opposition to the anti-corruption and integrity management 
efforts. Politicians’ resistance against the needed reforms is especially crucial in case 
where the administrative capacity is low and the integrity management system is 
insufficiently institutionalised.  

Therefore, in the context of international policy learning, it is not always about the 
best practice, but about the best practice for a specific country, with its individual 
corruption risks and institutional limitations. However, this assumes high policy capacity 
– the ability to decide in the context of limited resources what are the main or critical 
priorities and the best instruments to achieve them. As this policy capacity is not always 
present in the country intending to curb corruption, the responsibility quite often lies 
with the (international) policy consultant. In addition to corruption being regarded as a 
generic issue (Heeks & Mathisen 2012) and the aforementioned focus on Western 
models (Erk & Veenendaal 2014) leading to little variation in policy advice, various 
authors have pointed out that international policy consultants may lack a deep 
understanding of local contexts, including cultural, political, and historical factors, which 
can limit the effectiveness of their recommendations (Hendrix 2005), especially when it 
comes to long-term effects (McCourt 2008) and subsequent monitoring (Weeramantry 
& Mohan 2017). They are also often limited in their involvement and consultancy with 
the local community, resulting in limited capacity building and local ownership of 
proposed policies (Larmour 2007; Samaratunge & Wijewardena 2009) or conversely, 
excessive reliance on weak civil society organisations with limited administrative and 
policy capacity (Heeks & Mathisen 2012). However, as Mungiu-Pippidi (2013, pp. 45–6) 
puts it: “evidence shows again and again that control of corruption is a national 
equilibrium”. Thus, the integrity toolkits should pay more attention to context-specific 
factors, analysing the effectiveness of an instrument or its variations in a specific context, 
rather than just describing how it works, or even worse, simply describing the generic 
model.  

This generic policy advice has led, for example, to the overuse of compliance-based 
approaches in post-communist CEE countries as well as small states, especially in the 
context of high levels of corruption. On the surface, it makes sense, as the adoption of 
regulative instruments combined with law enforcement can prove effective in curbing 
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corruption. However, it requires high administrative capacity, with sufficient human and 
financial resources – something that cannot be assumed in the context of either a small 
state or in the context of post-communist transformation. Beyond that, every integrity 
toolkit emphasises the importance of implementation, while failing to explain what to 
do, how to do it, what pitfalls to avoid and which processes are most effective in specific 
circumstances. In the context of post-communist transformation, the main issues are  
low administrative capacity, lack of expertise and experience, and weak coordination  
and control systems resulting in over-regulation and implementation gaps. In small 
states, weaker institutionalisation and more informal practices hinder the use of 
compliance-based approaches. This has led to a common theme in both post-communist 
transformation and small states’ context: integrity management efforts are often seen 
as embedded into public management reforms, with the former’s success depending on 
the latter.  

Although compliance-based approaches seem more direct and effective, additional 
consideration should be given to integrity or values-based instruments, even in the case 
of high levels of corruption. Specific and strict sets of rules have their weaknesses, 
including equating ethical behaviour with legal behaviour, creating an atmosphere of 
distrust, motivating officials to find ways to circumvent the rules, becoming a  
window-dressing. Values-based instruments, however, (assuming sufficient training) 
may better enable adapting values to specific contexts and cases, taking into account,  
for example, the changing roles of different actors in a transformation context or 
multifunctional positions in a small state context. Although the process may be longer 
and less visible, the long-term impact on strengthening the public service ethos may 
contribute significantly to the compliance-based models.  

Finally, in the context of post-communist transformation, many of the issues can be 
overcome with continuous reforms, e.g., democratisation, establishing market economy, 
rule of law, addressing lack of expertise and experience, etc. However, most of the 
characteristics of small states, e.g., small population size and all its resulting effects on 
social interaction, administrative performance, economic system, etc., are there to stay 
and cannot be changed even with the best policy advice. Therefore, policy design must 
consider the specific social, administrative, political, and economic context and adapt the 
policy instruments for that situation. Additionally, as the case of Estonia (among others) 
has demonstrated, it can be difficult to differentiate between the issues resulting from 
transformation processes and small state characteristics. As the forms of corruption, 
particularistic relationships, lack of expertise, etc. are common for both contexts, it may 
present a challenge to evaluate the extent to which the situation can be changed, and if 
not, how to adapt the policies. 

To conclude, the scholarship on integrity management reforms in post-communist 
communist transformation and small states demonstrates that the generic international 
policy advice based on integrity management frameworks combined with low policy and 
administrative capacity, lack of support form politicians and civil society has led to 
compliance-based integrity management policies and implementation issues. This calls 
for further development of integrity management frameworks on how to apply them in 
various contexts. 
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7 Avenues for Further Research 
The aim of this dissertation has been to contribute to integrity management scholarship 
theoretically as well as empirically and to illustrate how different contexts may lead to 
various corruption risks and influence policy choices. With the analysis of the case of 
Estonia, the thesis showed the opportunities and pitfalls of specific integrity 
management policies in a small post-communist country. The research questions were 
motivated by the generic nature of internationally used integrity management toolkits 
and their limitations in policy advice. Although the best practices recommended via 
toolkits can work, their implementation requires the existence of several underlying 
factors that are not always clearly stated, e.g., democracy, rule of law, high 
administrative and policy capacity, strong civil society, existence of Western values of 
good governance, etc. Therefore, relying on generic and often one-sided advice on 
integrity management instruments not only requires high policy capacity to make wise 
choices based on local conditions and the administrative capacity to implement them, 
but also often necessitates significant political and administrative reforms as well as 
changes in cultural norms and public values to support the chosen integrity management 
instruments.  

The thesis leads to several new avenues for research. First, the issue of integrity policy 
advice and how it is adapted to different circumstances and contexts needs to be studied. 
On the one hand, it is an empirical issue concerning what is being done, e.g., how and to 
what extent the policy consultants tailor their advice to specific contexts, and how local 
experts adapt the toolkits. On the other hand, it is also an issue of professional ethics for 
policy consultants and whether their role is to simply “sell” the list of instruments or to 
advise on how to adapt them, given the corruption risks, administrative capacity, political 
and administrative system, and culture of the country.  

Second, the division of roles between politicians and public administrators in the 
design of integrity policies would benefit from closer academic attention and would 
contribute to international knowledge on critical factors in the institutionalisation of 
integrity management policies. As to the role of politicians, their commitment and policy 
decisions are emphasised throughout the integrity management literature (in the 
context of small states as well as post-communist transformation), however, the role of 
public administration is somewhat assumed. As the dissection of both contexts has 
shown, the administrative capacity and expertise cannot be assumed and have proven 
to be among the core causes for implementation failures. The Estonian case indicates 
that public administration is crucial not only for providing expert information in the policy 
process and in implementing and evaluating the policies, but it often mediates and filters 
the pressures and initiatives from international organisations.  

Third, the implementation gaps and their causes merit more attention, especially in 
connection to the development of administrative and policy capacity. As studies on small 
states and post-communist states have shown, low policy and administrative capacity is 
hindering evidence-based policy-making and effective implementation of integrity 
management instruments. Low policy capacity is mostly linked to the availability of 
expertise (and experience) in the field on integrity management, resulting in insufficient 
analysis of corruption risks and their causes and a lack of knowledge of integrity 
management instruments and how to adapt them. Administrative capacity typically 
concerns insufficient financial resources and personnel, as well as coordination and 
cooperation structures, and oversight and investigative functions. These issues lead not 
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only to potentially unsuitable choice of integrity management instruments, but also to 
implementation gaps. 

Fourth, the balance between compliance- and values-based integrity management 
systems deserves more attention: the sequence of adopted instruments, their 
effectiveness, and use of values-based approach in the context of high level of 
corruption. As research on post-communist countries and small states has shown there 
is a tendency to adopt compliance-based integrity management instruments, which 
although logical in the context of high levels of corruption, requires high administrative 
capacity and is therefore prone to implementation failures and often a target of  
political power-play. Although Estonian integrity management system started with  
compliance-based instruments as well, integrity-based instruments were added quite 
early in the process. Therefore, it is worth examining how integrity-based instruments 
can benefit countries with high levels of corruption, especially in cases of differing 
cultural norms, and whether there is an optimal time to add integrity-based instruments 
in addition to the compliance-based ones. 
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Abstract 

International Integrity Management Frameworks: Does One 
Size Fit All?  
The interest in how to curb corruption and ensure the ethical behaviour of politicians 
and civil servants has increased considerably over the past three decades. The policies 
aimed at preventing corruption and unethical behaviour are often discussed under the 
terms integrity or ethics management, which refers to the “activities undertaken to 
stimulate and enforce integrity and prevent corruption and other integrity violations 
within a particular organisation” (OECD, 2009). The increasing interest is evident in the 
activities of various international organisations, rising number of academic publications, 
comparative surveys and assessments of integrity management and anti-corruption 
policies and institutions. As a result of this growing attention organisations such as OECD, 
Transparency International, and Council of Europe have designed their own integrity 
management frameworks (OECD’s ethics infrastructure (2000), integrity management 
framework (2009), and Public Integrity Handbook (2020), Transparency International’s 
National Integrity System and Council of Europe’s guidelines on public ethics (2020)), that 
are used for not only promoting integrity, but also for policy analysis, assessment, 
comparison, and recommendations. These frameworks, consisting of best practices of 
policy instruments, functions, processes, and institutions, from a specific set of countries: 
Western (i.e. predominantly European and Anglo-American) countries, that are 
democratic, mostly wealthy and politically stable, with relatively large populations and 
well-functioning administrative system and rule-of-law, strong civil society, and free 
media. However, often, though not exclusively, the same frameworks are used in 
countries that do not meet that description.  

Therefore, the main aim of the dissertation is to analyse how context influences the 
design and implementation of integrity management instruments. The thesis focuses on 
two understudied contexts: post-communist transformation and small states. Although 
these two contexts present specific sets of combinations of political, administrative, 
cultural, and economic factors that influence not only the corruption risks and corruption 
profiles of the countries, but also how corruption might be prevented and ethical 
behaviour promoted, the existing academic research has not paid sufficient attention to 
integrity management in these understudied contexts. The goal of thesis is to analyse, 
how context is conceptualised in various integrity management frameworks, how post-
communist and small states contexts shape the choice and implementation of integrity 
management instruments and how integrity management frameworks and resulting 
policy advice should take into account different contexts. The thesis is based on six 
original publications, using qualitative research methods, including document analysis, 
and interviews. Two of the publications are theoretical studies, while four are case 
studies various aspects integrity management system and surrounding factors in Estonia, 
a small post-communist country.  

Although the five aforementioned integrity management frameworks that are studied 
in this thesis focus on slightly different elements in terms of integrity management 
functions, levels of analysis, and capacity of institutions, they are rather similar in their 
overall approach to integrity management instruments. With one exception (Transparency 
International’s Integrity Management System), they largely disregard the concept of 
context, i.e. various factors in the environment, that influence, constrain and explain the 
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choice and design of integrity management instruments and their implementation. 
Although there is considerable agreement between different countries when it comes to 
public service values, the more specific the instruments are, the more they are 
dependent on the context in which they are implemented. However, the frameworks 
simply conclude that context has to be taken into account, but do not specify how. 

Post-communist transformation in the Central and Eastern Europe was characterised 
by extensive political, administrative, social, and economic reforms in 1990s. The instability 
of reforms combined with lack of control, accountability and transparency systems, poor 
enforcement of laws, and weak civil society created favourable conditions for corruption. 
Conditionality of the EU accession forced these countries to adopt various integrity 
instruments as part of their anti-corruption reforms. Due to high level of policy advice 
from various international organisations, with low level of experience and expertise in 
the respective countries, the integrity management instruments adopted in post-
communist countries are quite similar to the ones used in the older EU member states. 
However, the integrity management instruments in post-communist countries tend to 
gravitate more towards the compliance-based end of the spectrum, with Estonia being a 
clear exception with the use of values- or integrity-based instruments. However, the 
compliance-based instruments require high level of administrative capacity – a clear 
weakness in post-communist countries, that results in significant implementation gaps. 
Therefore, to be effective, integrity management policies should be institutionalised at 
various levels in civil service and be supported by administrative reforms in general.  

Although there are some overlaps between the characteristics of post-communist 
transforming countries and small states (e.g. lack of formal rules and institutions, lack of 
expertise), the latter present a different context due their small scale. Small states are 
shown to have special characteristics due to their small populations, leading to lacking 
economies of scale in the functioning of the economy, political and administrative 
systems as well as increased corruption risks as a result of highly personalised 
relationships. Similarly to post-communist countries, small states have also been open 
to international policy advice on integrity management, leading to the implementation 
of comparable integrity management tools. There are also considerable similarities 
between the two groups when it comes to the over-reliance on compliance-based 
integrity management instruments, low administrative capacity leading to ineffective 
implementation, and weak civil society. 

The similarities in the choice of integrity management instruments in these two 
contexts can be explained by the significant role of international policy advice that 
provides universal recommendations regardless of the country context, with consultants 
often lacking deeper understanding of the local conditions. The lack of policy capacity in 
small states and post-communist countries is not able to balance the generic advice of 
international consultants, while the effective implementation of compliance-based 
instruments is hindered by low administrative capacity, insufficient financial and human 
resources as well as weak coordination and accountability systems.  

Therefore, the international integrity management frameworks should provide more 
detailed examples of policy instruments, processes and institutions that take into 
account the corruption risks of various contexts, as well as analysing the policy capacity 
for choosing between different instruments, and administrative capacity that is needed 
to implement them. As the dominant advice seems to be to use compliance-based 
instruments, the use of integrity-based instruments should be given more consideration, 
even in the context of high level of corruption. Although issues related to democracy, 
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rule of law, lack of expertise, lack of civil society support and others have generally 
decreased in the process of post-communist transformation, the special traits of small 
states mostly cannot be overcome. Therefore, the integrity management frameworks 
should consider including advice on how to modify instruments so that they are suited 
to various contexts.  
 
 

 
 



66 

Lühikokkuvõte 

Rahvusvahelised eetika juhtimise raamistikud:  kas sama 
lahendus sobib kõigile? 
Eetika juhtimise raamistikud defineerivad eetika juhtimist kui organisatsiooni tegevusi, 
mis on suunatud eetilise käitumise edendamiseks ja jõustamiseks ning korruptsiooni ja 
teiste eetikarikkumiste ennetamiseks (OECD, 2009). Viimase kolme aastakümne jooksul 
on huvi korruptsiooni tõkestamise ning poliitikute ja ametnike eetilise käitumise 
tagamise vastu märkimisväärselt kasvanud. Need trendid on märgatavad nii erinevate 
rahvusvaheliste organisatsioonide tegevuses, teaduspublikatsioonide ja võrdlevate 
uuringute mitmekesisuses kui ka (rahvusvahelises) eetika juhtimise ja 
korruptsioonivastaste poliitikate hindamistes. OECD, Transparency International ja 
Euroopa Nõukogu on loonud eetika juhtimise raamistikke (OECD’s eetikataristu (2000), 
eetika juhtimise raamistik (2009), and Public Integrity Handbook (2020), Transparency 
International’i korruptsioonivastase võimekuse raamistik (2012), ja Euroopa Nõukogu 
avaliku eetika juhendmaterjal (2020)), mis on kasutusel mitte ainult eetilise käitumise 
edendamiseks ja korruptsiooni ennetamiseks, vaid ka poliitika analüüsiks ja hindamiseks, 
riikide võrdlemiseks ning soovituste tegemiseks. Raamistikud sisaldavad eetika juhtimise 
meetmete, funktsioonide, protsesside ja institutsioonide parimaid praktikaid, mis 
tuginevad enamasti teatud tunnustega riikide kogemusele. Need riigid on reeglina 
demokraatlikud lääne- (st peamiselt Euroopa ja angloameerika) riigid, mis on suhteliselt 
suure elanikkonnaga, valdavalt jõukad ja poliitiliselt stabiilsed ning hästi toimiva 
haldussüsteemi, õigusriigi, tugeva kodanikuühiskonna ja vaba meediaga. Samu 
raamistikke kasutatakse aga sageli selliste riikide hindamiseks, mis ei vasta ülaltoodud 
kirjeldusele. Sellest lähtuvalt on doktoritöö peamiseks eesmärgiks analüüsida, kuidas 
kontekst mõjutab eetika juhtimise süsteemides välja toodud poliitikavahendite valikut ja 
rakendamist.  

Töö keskendub kontekstile, mida esindavad kaks gruppi väheuuritud riike: post-
kommunistlikud Kesk- ja Ida-Euroopa riigid ning väikeriigid. Nende riikide spetsiifiline 
kombinatsioon poliitilise ja haldussüsteemi, kultuuri ning majandusega seonduvatest 
teguritest ei mõjuta pelgalt riikides esinevaid korruptsiooniriske, vaid ka seda, kuidas 
korruptsiooni ennetada ja eetilist käitumist edendada. Akadeemiline teadmine selles 
vallas on veel lünklik. Doktoritöös analüüsitakse, kuidas eetika juhtimise raamistikud 
käsitlevad konteksti, kuidas postkommunistlik ja väikeriikide kontekst mõjutab eetika 
juhtimise instrumentide valikut ja rakendamist ning kuidas peaksid raamistikud ja neist 
lähtuv poliitikate hindamine erinevaid kontekste arvesse võtma. Töö põhineb kuuel 
publikatsioonil. Kaks publikatsiooni on teoreetilised, käsitledes korruptsiooni avaldumise 
kontekstuaalseid faktoreid väikeriike  ning halduskultuuri. Neljas publikatsioonis 
analüüsitakse Eestit kui  post-kommunistilikku väikeriiki, selle eetika juhtimise süsteemi 
elemente, arenguid ja neid mõjutavaid faktoreid.  

Doktoritöös käsitletavad viis eetika juhtimise raamistikku keskenduvad erinevatele 
elementidele, nt eetika juhtimise süsteemi funktsioonidele, analüüsi tasanditele, 
institutsioonide võimekusele jne, samas on need üsna sarnased lähenemises eetika 
juhtimise instrumentidele. Väärib märkimist, et erinevate riikide avalike teenistuste 
väärtuste kokkulangevus on märkimisväärne. Samas,  mida konkreetsemad on 
poliitikainstrumendid, seda rohkem sõltuvad need kohalikust kontekstist, milles neid 
rakendatakse. Rahvusvaheliste organisatsioonide poolt väljapakutud eetika juhtimise 
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raamistikud jätavad sageli konteksti, st erinevaid keskkonnategurid, mis mõjutavad, 
piiravad ja selgitavad eetika juhtimise instrumentide valikut ja rakendamist, suuresti 
tähelepanuta. Raamistikud küll osutavad,  et konteksti tuleb arvesse võtta, kuid jätavad 
täpsustamata kuidas.  

Poliitiliste, avaliku halduse, sotsiaalsete ja majandusreformidega kaasnenud 
ebastabiilsust 1990-ndatel aastatel post-kommunistlikes Kesk- ja Ida-Euroopa riikides 
iseloomustasid kontrolli- ja vastutussüsteemide nõrkus, kehv haldussuutlikkus ning ja 
nõrk kodanikuühiskond. See lõi soodsad tingimused korruptsiooniks. Euroopa Liiduga 
ühinemisnõuetega kaasnenud surve tõttu võtsid riigid osana korruptsioonivastastest 
reformidest vastu erinevaid eetika juhtimise meetmeid.  

Eetika juhtimises saab poliitikate kujundamisel eristada väärtuspõhist ja reeglitepõhist 
lähenemist. Mitmete rahvusvaheliste organisatsioonide poliitikasoovituste tulemusel on 
post-kommunistlikes riikides ja vanades Euroopa Liidu liikmesriikides kasutatavad eetika 
juhtimise instrumendid omavahel väga sarnased, kuid post-kommunistlikud riigid 
kasutavad enam reeglitepõhist lähenemist. Eesti eetika juhtimise süsteem on selles 
kontekstis selgeks erandiks, kus väärtuspõhistel instrumentidel on suur roll. 
Reeglitepõhise süsteemi kasutamise peamiseks väljakutseks on tuginemine kõrgele 
haldussuutlikkusele, mis on aga post-kommunistlike riikide haldussüsteemide nõrk koht. 
Seetõttu on oluline, et eetika juhtimise süsteemid oleks institutsionaliseeritud avaliku 
halduse erinevatel tasanditel ning leiaksid tuge ka avaliku halduse üldistest reformidest.  

Post-kommunistlikel riikidel ja väikeriikidel on mitmeid sarnasusi (nt sarnased 
korruptsiooniohud, korruptsiooniennetuseks vajalike formaalsete reeglite ja 
institutsioonide puudumine, ekspertteadmiste vähesus).  Väikeriikide eritunnuseks on 
rahvaarv. Väikeriikide kogemus näitab, et väike elanikkond mõjutab majanduse, 
poliitilise ja haldussüsteemi toimimist ning loob kõrgendatud korruptsiooniriske tihedate 
isiklike suhete tõttu. on Väikeriigid on olnud avatud rahvusvahelistele 
poliitikasoovitustele eetika juhtimise valdkonnas, mille tulemusel on väikeriikidele antud 
eetika juhtimise soovitused väga sarnased post-kommunistlikele riikidele ning kalduvad 
reeglitepõhise süsteemi poole. Madalast haldussuutlikkusest tingitud 
rakendusprobleeme süvendab ka kodanikuühiskonna toetuse puudumine. 

Kahes erinevas kontekstis tekkinud sarnasused eetika juhtimise süsteemides on 
selgitatavad rahvusvaheliste poliitikasoovitustega, kus  varieeruvus erinevate riikide 
vahel on väga väike. Ühest küljest on see tingitud sellest, et eetika juhtimise raamistikud 
ei arvesta erinevaid kontekste ja neist tulenevaid erinevusi korruptsiooniriskides, 
haldussuutlikkuses ja kultuuris. Teisalt on see aga tingitud asjaolust, et poliitika 
soovituste jagajatel puudub sageli sügavam arusaam kohalikust kontekstist. Kuna 
väikeriikides ja post-kommunistlikes riikides on sageli puudus vastavast kompetentsist ja 
kogemusest, siis on ka selle valdkonna poliitikavõimekus madal ning seetõttu ei suuda 
riik sisustada ja kohandada rahvusvaheliste konsultantide üldiseid nõuandeid, mis on 
sageli suunatud reeglitepõhise süsteemi kehtestamisele. Madala haldussuutlikkuse 
ebapiisavate finants- ja inimressursside ning nõrkade koordineerimis- ja 
vastutussüsteemide tõttu on aga reeglitepõhisele süsteemile iseloomulike meetmete 
kasutamine raskendatud. 

Seetõttu peaksid rahvusvahelised eetika juhtimise raamistikud (sh näited  
meetmetest, protsessidest ja institutsioonidest) ja neist lähtuvad poliitikasoovitused 
võtma senisest enam arvesse erinevatele riikidele iseloomulikke korruptsiooniriske, 
nende poliitikavõimekust erinevate meetmete kohandamisel ja rakendamiseks vajalikku 
haldusvõimekust. Kuigi domineerivaks poliitikasoovituseks näib olevat reeglitepõhisele 
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süsteemile iseloomulike meetmete kasutamine, tuleks enam analüüsida väärtuspõhise 
süsteemi meetmete kasutamist ning seda ka kõrge korruptsioonitasemega riikide 
kontekstis. Mitmed demokraatia, õigusriigi, ekspertteadmiste puudumise, 
kodanikuühiskonna toetuse puudumise ja muud post-kommunistlike reformidega 
seonduvad probleemid on ajas vähenenud ja väikeriikide väikesest rahvaarvust ning 
sellest tulenevatest eripäradest tingitud väljakutsed on lahendatavad. Eetika juhtimise 
raamistikud peaksid olema kontekstitundlikumad, kuidas kohandada vahendeid nii, et 
need sobiksid erinevat tüüpi riikidele  
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Appendix 1 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Publication I 
Saarniit, L. (2006). A Public Service Code of Ethics Applied in a Transitional Setting:  
The Case of Estonia. Public Integrity, 8 (1), 49–63. (ETIS 1.2) 
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Publication II 
 
MacCarthaigh, M., Saarniit, L. (2019). Administrative Culture. In: Oxford Research 
Encyclopedia of Politics. Oxford University Press. 
10.1093/acrefore/9780190228637.013.1452. (ETIS 3.1)  
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���Lj�	�	�I�����#�H$72$�7#�8$�?60�A��8#?07�01�k;766��;0�D/�$8�-���E9�����/��;��H�=��?#����#$78,�8?���8#7;��#$�#��037;78#/�#7<��2?6#?/��78�A�8#�8#?07�0��#�#$/���07���/�;#�6�<�68Blm��$��372/��6�<�6,�7;26?07;��#$��<�6?�8,�/�6�8,��;0�A�$�<7�/8����7;07<70?�6�3�3A�/8�[̂�USX�TcbV_VWUZTUV[_n�TW�oX\\�TW�USX�TUUVUdcXW�[̂�USX�pX_XZT\�Ydq\Ve�U[oTZc�TcbV_VWg#/�#7�;81rm��$��3�2/��6�<�6�����037;78#/�#7<��#/�07#7�;81sm�tSX�bXW[�\X]X\�[̂�TcbV_VWUZTUV]X�WÙ\XWn�d_cXZWU[[c�TW�USX�WUT_cTZc�[YXZTUV_p�YZ[g2�0?/�8�����037;78#/�#7<��A�$�<7�/��;0�0�2787�;C3�G7;�1tSVW�VW�cV̂̂XZX_U�̂Z[b�uXZTdcZX_vW�a�>>�9�5/�5�8�6�#$�#�#$��3�2/��6�<�6�8$�?60�A��8#?07�0�V̂ZWU�aXWWX_UVT\\̀�oS[\Xf[̂fp[]XZ_bX_Uwn�̂[\\[oXc�q̀�USX�bXW[�\X]X\�acXYTZUbX_UWn�TpX_g27�89�7��3�2/���55/��2$��7<�8�;��8�#78��2#�/=�/�8?6#1�*?;�-���>9�<7�H8�#$��3�2/��;�#7�;�6C\X]X\�V_UXZYZXUTUV[_�TW�xUSX�Y[\VUVeT\�USV_yV_p�T_c�VcXT�[̂�[̂ V̂eVT\W�T_c�Y[\VUVeT\�\XTcXZWn�USX�2�;827�?8;�88��;0�0�87/�����#$�����727�68,�#$��5�67#72�6�8#=6������037;78#/�#7<��6��0�/8,��;0�USX�Y[\VUVeT\�qXST]V[dZ�YTUUXZ_�ZXYZXWX_UXc�q̀�Ydq\Ve�V_WUVUdUV[_Wz�aY{�|}}w{�~U�USX�bXW[�[Z�[ZpT_V�TUV[_T\�\X]X\n�TcbV_VWUZTUV]X�ed\UdZX�eT_�qX�]VXoXc�TW�xUSX�X�YXeUTUV[_W�USX�WUT̂ �̂���T_�[ZpT_V�TUV[_�ST]X�Tq[dU�oSTU�VW��_[ZbT\vz�T_c��TeeXYUTq\Xv�V_�USTU�[ZpT_V�TUV[_��USX�oT̀�oX�c[�USV_pW�TZ[d_c�SXZXvz�a�[\\VUU����[deyTXZUn�����,�51��>91�;��007#7�;�#��#$��0�37;�;#�3�2/�C��;0�3�8�C6�<�6�#=5�6��7�8�����037;78#/�#7<��2?6#?/��#$�#�H766�A��0782?88�0�7;�#$��;�.#�8�2#7�;8,�#$�/��78���<�7;����7;O?7/=��;�#$��372/��6�<�6�#$�#�78�2�;2�/;�0�H7#$�#$���##7#?0�8��;0�<�6?�8����7;07<70?�6��037;78#/�#�/8��;0�#$��/�6��#$78�56�=8�7;�$�H�H��2�;2�5#?�67P��#$��A/��0�/��037;78#/�#7<��8=8#�3�-k;766���D/�$8,����E91� �/��.�356�,�&$�/3��-����w�TZpdXW�USTU�T_�TcbV_VWUZTUV]X�ẀWUXb�eT__[U�qX�T_Tg6=P�0�H7#$�?#�#$���;�6=878��;0�?;0�/8#�;07;�����#$��2?6#?/���;0�A�$�<7�/����A?/��?2/�#81�
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Publication III 
Saarniit, L., Pevkur, A. (2019). Teaching Ethics in Academic Curricula: Case of Five 
Disciplines in Estonian Public Universities. Ethical Perspectives, 26 (1), 33−58. 
10.2143/EP.26.1.3286288. (ETIS 1.1) 
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������������ !"#��$�� �%&��'� �&�%������%�( )�%�%#���%#*�+,-+.,/�012-341�51671�01,�4,8,29.�+3:.67�38;,2<098;<�51,01,2�01,62�09=,<�92,�<+,80�0298<+92,80.>�98;�,??676,80.>@�A8�2,492;�0-�,0167</�01,�B-2,�7-8C0970�+,-+.,�19D,�5601�01,<,�+2-?,<<6-8</�01,�B-2,�68?.3,87,�01,<,�19D,�-8�01,�+3:.67�+,27,+06-8�-?�5190�92,�01,�,01679.�8-2B<�68�9�<-76,0>�-2�1-5�7-223+0�9�<-76,0>�6<@E1,�.9<0�;6<76+.68,/�F-3289.6<B/�19<�:,,8�687.3;,;�:,793<,�-?�60<�59071;-4�2-.,�68�<-76,0>G�01,�F-3289.6<0<H�680,2+2,0906-8�98;�989.><6<�-?�5190�6<�19++,8684�68�<-76,0>�+.9><�9�2-.,�68�+-2029>684�01,�26410�-2�52-84�:,19D6-32�98;�<19+684�01,�+3:.67H<�900603;,<�0-592;�B6<7-8;370@�E1,62�38;,2<098;684�-?�01,62�-58�9<�5,..�9<�-01,2�+2-?,<<6-8<H�,01679.�8-2B<�+.9><�9�723769.�2-.,�68�,=+.968684�01,�52-84;-684<�-?�+2-?,<<6-89.<�0-�01,�+3:.67@�A8�98<5,2684�01,�I1-5H�J3,<06-8/�5,�;-�8-0�9<K�51671�B,01-;<�92,�3<,;�?-2�0,971684�,0167<�-2�.6B60�-32<,.D,<�8922-5.>�0-�01,�J3,<06-8�51,01,2�+2-?,<<6-89.�,0167<�6<�093410�9<�98�68;6D6;39.�7-32<,@�E1,�?62<0�J3,<06-8�5-3.;�8-0�?68;�9�2,.69:.,�98<5,2�012-341�;-73B,80�989.><6<�9.-8,@�A8�.--K684�?-2�;6??,2,80�?-2B<�-?�,0167<�,;37906-8/�5,�2,7-486L,�0190�,0167<�B9>�:,�093410/�?-2�,=9B+.,/�?2-B�9�+16.-<-+1679.�+,2<+,7C06D,/�+2-?,<<6-89.�+,2<+,706D,/�<-76,09.�,=+,70906-8<�+,2<+,706D,/�-2�9<�9�7-B:68906-8�-?�01,<,@�E9:.,���46D,<�98�-D,2D6,5�-?�01,�<+,76?67�?-2B<�98;�01,62�-+,2906-89.6<906-8@�M2-9;,8684�-32�2,<,9271�?29B,5-2K�0-�687.3;,�01,�+16.-<-+1679.�9++2-971��98;�8-0�F3<0�01,�+2-?,<<6-89.�9++2-971�/�<,2D,<�05-�B968�+32+-<,<@�N8�01,�-8,�198;/�01,�K68;�-?�,0167<�,;37906-8�0190�6<�?-73<<,;�-8�B-29.�+16.-<-+1>�9.<-�7-8026:30,<�0-�01,�;,D,.-+B,80�-?�,01679.�2,9<-8684�98;�7260679.�;,76<6-8CB9K684�<K6..<�-8�98�68;6D6;39.�.,D,.�O�<K6..<�0190�B6410�:,�0298<?,22,;�0-�+2-?,<C<6-89.�+297067,�9<�5,..@�N8�01,�-01,2�198;/�9.01-341�01,�+16.-<-+1679.�9++2-971�B6410�7-8026:30,�0-�01,�9?-2,B,806-8,;�<K6..</�60�B6410�8-0�:,�<3??676,80�?-2�9++2-+2690,�98;�26410�;,76<6-8CB9K684�68�9�+2-?,<<6-89.�<,00684@�P<�01,�<-76,09.�,=+,70906-8<H�9<+,70�68�0,971684�,0167<C2,.90,;�0-+67<�798�:,�;6<7-D,2,;�-8.>�D69�7-80,80�989.><6<�-?�01,�7322673.9�-2�<>..9:6/�5,�5,2,�8-0�<,9271684�?-2�<+,76?67�7-32<,</�:30�2901,2�.--K684�
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Publication IV 
Saarniit, L., Sarapuu, K. (2024). Corruption and Country Size: Insights from Small State 
Studies. Halduskultuur – The Estonian Journal of Administrative Culture and Digital 
Governance, 22 (2), xx-xx. (ETIS 1.1)  
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Appendix 5 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Publication V 
Saarniit, L., Sarapuu, K. Taking Stock of 30 Years of CEE Transformation: Institutionalisation 
of Integrity Management System in Estonia. Manuscript submitted to the NISPAcee 
Journal of Public Administration and Policy. (ETIS 1.1). 
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������������������������
������	�����������
�����
�������e������������	�������������
	�
�����
������

���������	�7�����������
	�����f��
����9�:��������;<=>H�8
�
�����9�8���
�����;<=>@���������������
�
�����
�������
��������
�
��������
����
������������	
�
��	���������	������
�
��������������������
���
������������ �����
������������	
�
��	���������	��
����	������������	���������
���������	����
�������
����
	�
����������������������g �h�7;<<<��;<<B��;<;<@�
�����
���
������i�����
����
��7;<=;@��e����
������g �h���
	�
�����������
�����������������
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	��
	���������@��
���	� ! �������	����	�������������
��

������������
��
���	��	����
���	���������������$���	�%��	�����#	�������#	����	$���	������	�����i���	��?�����i����$������	��('.0&)+'(J.�I

��	��
���������������������	�������������	
�����	��������	��
��	��
���
�����	�����������%�����j$���	�������
	������
���	�����	�����
���
���	� ! $������������	�	���������
�����������	�����	�����	D��������
��	
	������������	������	��������	���
�������	�����������
����	�����������������	�$�?CG!I�



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

�
����
���
	��
�������
��
�������
���
������
�����
��
�� !"
������	
���
#�	��	
��

�
���$%
	����	��
����
�
���
�
�	��	
��
�	�
���
����
�
�����
�����
�	�
��

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

�����
�
	�
)*+,-./01
-22*32
-0)
.*45.3/01
+5..643/507
89/,*
23-3/01
39-3
39*
,*1-,
:.-;*85.<
/2
=25,/)>
#�� !"�
���?�
��
�?%�
���
	�
��
�����
�	��	
��

�
���@
�
�
��	
�������

�	���
	�
���������	

��	�����	�

�
	��
����
�
����
��
#�� !"
���@��
���@�%�
���
������
��	
A������	
��
�	��	���
���
���@B����
���
����	��
��
	��
���������	

�
���@�
(	
���
����
����������
��
��������
	�
	��
�
��	
�	��	���

�

	�
��������
��
	��
���
���
�

�
��������
�����	
��
���
���
	��
��
���	����
C������
���
	��
��
	����	
��
�����
���	
����������
	�
������	
��
����
������
���
�D������
������	
��

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

���
��
��
)./E*.F2
,/+*0+*27
.5-)85.39/0*22
3*23/01�
���
���
�	��	
��
��
���
�����
C��	���	
�
�������
����
���

����	��	

���	
	�
���
�
��
	����
���
	��
���
G
	�
������
	�

��	
	�	
����
��������

�
���H�
	��
���
	
��
��
��
�	�
��
���
���
���
��	���
����
�	
	��
���������	
"��
��F2
I����	���	
��
J���
�
C���
���
���
����	
��
���
�������
�
�
	�
���
�����
��	
��
����
�
����
��
��
�
�����
���
	����������
	�
	��
K
�
�	��
��
L
�����

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

�
	��
����������	
��
���

�	���
	�

��	�����	��
L��

��	�����
	�
��	���
��
�
���	���	
�
�	�
��
	��
�
��
����������
	��
�
��
��	��
���
����
����	��
����
" !IF2MC(�K'F2
���������
��
����
�
���	��
�	�
���
	�N
��

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

�����
��
	��
" !I
	���N
	
���
�����
��
�����
�	�
��

�	����	

�
	��
����
�
���	���
	��
�������N
���
���
�
��
�����
�	�
��

�	����	

�
	��
 �	��
��
���	�D	�
����
�	��
��
�����
��
�	�
��
���
������	
��

�����
������	��

�
	��
 �	��
��
���
��
��
����
��
��
�����
��
��
O���
��
	�
	��
�	�
��
���
���
����
 �	��
��
����
�
����
��
#���
J��N���
���@
���
C
�����
���$
���
����
��	�
��%�
'��
	����
����������
����
����
�������
���	
�������
	�
	�
�
����
�
	�
����	��
�	���
��	��
����
����
�	��
���
���
	����	
�������

L��
���
	��
��
����	
����
�
���
������
	
	���
=P5,*2
-0)
'		
	����

�
J���
�
C*.E/+*>
8-2
��������
��
	��
���������	
"��
��
���
���	
����
��
	��
K
�
�	��
��
L
������
���
������
���
����
������	��
���	
���
	
���
����
	��
�����
#���H�
���Q�
���$�
���R�
���$%
�
	�
	��
����
��	��������
���

	
���
����
���
��������

��
��	�

�	�
	��
������
���

����
��
����
�
����
���
�		
	����
	������
�	�
�����
O���	
������
����	
����
����������	
�����	��
	
���
��
����
��
����
	��
���
��������
'����
	�
�
���
��

�
������	��
���
��
	��

�	�����	
��
��
���	��
�
������	
��
�������
��
	��
K
�
�	��
��
S��	
���
(�
���?�
	��
�
��	
������	
��
������
���
���������
'�	�����
��
���
�������
���
����
������	��
����
������
	��




���������	�
	���
��	�������������	��
����	��������������	���
���
����	����	���������������
����
�����	������������	���	������
�	�������	��	
	�����
������	
��	��	
	
�����
���
������������������	��
��	�������		
��	�	��	���
�������������
�������������
�����	��
�	���
���������
�������	
�	���	���
	����	����	����	��
�	���	�	���
�
����	����	�������	������	��
���
�	�
��� 	�
����� 	����	��
����	����������
�����	���
��������	���
��
�	�������
������
����
�����	���	�	���	����	���
����!��
���
����"��#$#$#$�%&'(&)*+,-*&'�./&0�123345���	��
�	��������
��	�	
������	��������
	�����
����	�	�������
�����
�����
�	����
�	�������6������
�����	��������	�
	�������
�������������	��7���
����	�7 ���	�	������	���
�������
�����	��
�������	��
����8������
	������	�����������	�
	�������
��������������
���	���
�	
��������	����������9�
��
��
���	���
��������	��������
���	�����
���
�	��������
��	�	
���
���
�	
��:���������������	��
�������	������	����	����	����	��������
����
	��������	������	�	�����
����
���
������
�	������	���������
�����
�����
�	���
���	��	;
��	�	
�������	����������	������7 ��	��������	����	�����	�	
�	��	��		
��
����������������
��	�����		����������	��	;
��	�	
�������	������<=>?�@AA>?B=C�D<�DEF�G<HIFHJ�B=K>LMB=C�<N>BC@DB<=O�PQ�R�����R�:��
���	��������
��<=�@=KB>>@H?�@KDBSBDBFO�PQ���:����	��
�	���
��
����������������	���	���	��	�����������
����	�7�

�������T������U@O�KHF@DFM�PQ���:����	�
	��7��	����T���������������	�������	�7�

�����
����R���������	���	���
�����	��	�
���
�	��	���

������	
����	�7�

�������T������@MMFM�OFSFH@>�VC<<M�AH@KDBKF�CLBMF>B=FOW�<=�D<ABK@>���
����������
�	�	������
	��9�����������������
�
��������	����
����!����		�������	X��	����
��
��������������
������
���	���
����YZ��������
��	��
	���
��
����������������	���
����8:�����	����������	
��
���
���	���������	���
���������	��������
�������
����
���
������	��7���������������	���
��
��
����
�
����	���	����
������	����[������������
�����	���
�\������	
���
�������������
�	X���
�������	����
�
�������
���
�	�
����
������		�	
������	�	X�	��	
�	�������	����

���	���T���
��
��
��]����
����
������	��	����
����	���������	���������	
����	�	
���
����
���
�������	�������������	�
	�����������	����
��
����
���
������
�	���
��
�	����	�̂�
���������_
����	��	�
�������
�	�������	�������
���������
��]����
����
��������9�7���Q�Y:������	��
�����
�������
������
���	�	��		
�����	���
����	�����	
�
��
��V@U@HF=FOO�B=�DEF�GBF>M�<G�DEF�AHFSF=DB<=�<G�K<HHLADB<=W�@=M�VOLAFHSBOB<=�<SFH�AFHG<HI@=KF�<G�DEF�<N>BC@DB<=OW�P�7���Q�8:��������	��	�	����
��]����
����
��������		��
�\������	
��	X	�����
���������	
������
�	������
���	����	�����	�	
�����
�����
��]����
����
��	��
�	��9�7���Q�[:����	�������7��������	�
�	����	�

��	����������������������	������
��������	��������
����	��
������
�	�	�����
��	��������	����
	��	�	����
�������	�������
������
���	��������
����
��	��������	�V<N>BC@DB<=�D<�B=G<HIW�<G�@=?�K<HHLAD�@KDBSBDBFOJ�DEF�=FU�>@U�OD@DFM�DE@D�<GGBKB@>O�@HF�V=<D�AFHIBDDFM�D<�K<=KF@>W���	��9�7���Q��:���



������������	
�����������
������
���
���	
����
���
������������
��
���
������
�������
����������
�������
����
������
����
�������
��
���
����
����
��
 � !���
��
���	�� ����
"
�����
���
������
����#
�����
$%&$'
���
�����
���	
�����
��
���
����
����
��
���
�(��
�����
���
	��
������� ���
��������#
�����
$%&)'*
+�
�
���
	�
��
���
�����
���	
�����
��
���
	�!!,���
�
���	����
���
�
!	��
�������	�
���
����	���
��
��������
�
	��
���
 ��������
���
�����
��	�����	
��������
����
�������
��
$%$&
������� ���
��
���
���
!	���
$%$&'*
-�������
�������
���		
	�����
!�����
��
�����	�.!	����
�����������
���	���
��
���������
���
����������
��
���������
�$%&/0&/12'
!,
���
3��� !��
$%$&
����	���*
+	���
��
���
�����
���
���
���������
��
���
4��	�� ���
��
5��
��,
$%$$�
��
���
���
�������
!�����
���
������	
�	������
��
6����
$%$1*
7�
��
���
�����
 
��
!�
�
! �����
�����*

7��
 ���
�	� ����
��
�������,
���
 ���������
�,��� �
���	�
��
 ����������
���������
�
���,�'
���
������� ���
�����
 ����
����
������
���
����
���
��	���
����!	������
�
����
�����
�������������
!
���


����
���
�������	
��� ���	
4�	���
��
$%&&
���
���
6���������
��
5
�����
���
�������	
+������
������
����
�
���
	��
��� ��
��
������������
��
���
	���	
��
 ��������
���
���
�������	�*
7��
�������	
+
���
������
���
������!
���
��
���
 ���������
�
������
����
���
�������
����
���	,��
���
� �	� ��������
��
���
+�+
��
	���	
������ ����
��� 
$%%/�
$%&$�
���
$%&2
��+��
$%%/�
$%&$�
$%&2'*
+	���
��
������	
8�,
�!"�������
��
����.����
�����
����������
����
!���
��������
��*�*�
 
������	
����
������
�������������
�������,
��
	��
������� ���
���������
�������
����������
���*'�
���
���
�
��
���
	���
���
����.����
�����
����������
�$%&19$%$%�
$%$&9$%$:'
���
�������
��
�� �
�(����*
;��
�(� �	��
	���
���������
���
!���
����
��
���
���������
��
�
!	��
���������
���	�
 ���
���8�
����
!���
�� ��
��
�������
���������
��
���
������	
���
	�����
��������		,
,�
��
����	��
���
!
������
������'*
+������
�����
��������
���
���
�
��
���
�����������,
��
��������. �8���
����������
�*�*�
	����	������
��	�����	
����������
�
!	��
����
�� ���*
<�����	
���
�
	����!	�
�������
����
!���
����	�������
���	
����
 ��������
��
�������
!
�������
������� ����
���
������*
+
 ���
��������
�������,
��
����
��
���
��������
��
��=
��� ����
���
�����	�.!	����
����������
���
���	
�����
���
� ����
��
����.����
�����
��	�����*

>?
@ABCDBBAEF
+�
�������
��� 
���
	�����
����	
���������
�!����
���
����
��
���
��������,
 ����� ���
�,��� 
��
�������
���
!���
��
�(�������
�����
���
 ��.&//%�*
G��	�
���
���	,
����������
�����
���
���
��
���
��������
��
8�,
	����	������
���
��
���������
������
���
���
!��������
��
������������	
������������
���	
����
���
������������
��
����.����
�����
������������
��
��		
��
���
!��������
��
������������	
���	
������H
I�
JKLML
NLML
OP
QPRST
UOJLVMUJW
XYOYVLXLOJ
UO�JMZXLOJ�
JP
SU�[POJUOZL\
[POSLXOUOV
����
�����
��� ��
���
!��8!���
��
��������
���
����.����
�����
���
��������,
 ����� ���
��	�����*




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

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

����	�����
�	�	�����	�����	���������
��� ������	�������	������ ��
	
����� !���	���
��
���	��
��
������	���"#$%���������
��
	�������
	����
�������	���������
	
����	���!�	���"#$%���	���������
	
����	���	�&���	�
��
������
������
������'�
��
�����������
�
��
�������
���'�
��
�
����
����(��������"#$%����
�	����������� ��
	
����� !��������
����
	

�
�����
�������������������������
�
�	��
	����
���
�����������������
	����
���������������������	������������� �
�����&�������
���
�
���	������	�������������
	����
���
����������������������
������	'�
��	�����������	������	�����	
���
�
�����
	��
���	������������
�
�	��
	����
���
�����������
���
�
���	������	����������������������������$)))� �
�����&�������
���
���'�
��
��������������
�������	
�����
������
�������
��������	�����	�������
���	�������
���	���
��
��������
�������������!

�	�����"##*������������
�������	
�����
�����������	����	���
�
��	�����"#$%�������	�������� !��������
���'�
��
�	
����������
��������������$)))��"#$+���
�����	������
��
��	����	�


����	����
��������������
������	���������
���������
,�-.//0�12345647�.8607,697:;�5<35�:72=7�3:�.86069.>�235<72�5<39������
��	���	������	�����?�������'&@�
�������	�
	
���	����

���	���
����
���
�������	�
	��	���
��	��
	
�������
�����������	��������	�
���	��?�����������
������
�����������
��	��
�����������	�
���	��
������������������������
�	
���	�
	
��������	�
���	�����������
������	��
	��������	������������������
���
�
���	������	�����������������
�	�	�������
������	������ ��	�������&������������������������	���
��	�������	�������	���
�
����������	������
��	�����������	���������
��
��
������	�������	�����
��	

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

	���
	
���	�����	���?��������������	����	����
��������	������	��	���	������������
���	����
�������
	�A������
���	������������
���������
���

�
������	��������
����"###�����������	
���	������������'

��	����
��������������
�'������
���
	
��	����	��	�
���
�������
����	�������
����������	��������	
���
���	���������	���������
	
����	����������	�&���	�
�����
����
����������!������B���������&���	�
��	������
�
��
����
�����	����	��	���������������	�
	
�
���������'

��	����
�������������������
�����
�
�	����
����������C������	������
�
�����
����D��������"##*�����������E:5/963�<3=69.�F779�07:426F70�3:�-,7::�5/,72395�/G�4/228156/9;�5<39�/5<72�1325:�/G�5<7�G/2H72�I/=675�J96/9�KL3,969M��"#$+�����N��
	
������	��������
��������
�����
	���������������(���
�O
�����!������(
���%��$))+P$))Q������������	��
�������	���
�
��
��
A���������
��������
�	�	���	
���	
�	����D��������"##*R�S

���"#$+�����)Q���T����$))"������������
�����
���
����������
������	��	��
�������
�����
���
�:<321�F273U�V65<�5<7�4/HH896:5�13:5W�X,5</8.<�5<7�-Y,739�5<7�</8:7Z;�:,/.39�8:70�F[�\2/�



����������	���
����	���
��
������������������	�������	�����������������������	��
����	�����	���	������	����������������������	��	���	����������� ��!"#$$%&�'#(� ()�#��*$�%(*��'" +���'(,-�.*$*�)'$*"�+/�$*+ �*)��#���*�0#1'*��&#+'�'" +�$*,'2*3�45 -*2*�-�67869��:�;;<:��=
���	��������������������>����?����@�A
B����:��CD877E� ��$'F%�*-�G-�#(' H-�-%""*--�'(� (�'I�	������	�����	�����	������������
�����J�	���
����	���
��������@�	������������������������������I	����������������<����������������������	���������������
����	����	���������������������������������������������I����������������������������������	���������	��	���
��������������������I�	��������:�=
�����������������������	���
�����������
���������������	���
����	�������	����������������
������������	��������������
���	���������������������������������@K��
��K��L��K��;��K��M��K��C<:�K��������	�����	�������������	������������	��
����	�	�������	���������	��������D���	�������	���
������������	��	������
��@K�����K��M��K��C<������
���������	����	�	������������������	���
��N	������	��������������������
�����
��N	���������������������������������@K��
��K��L��K��B��K��M��K��O<:�P������������#(*�#Q���*�'(�*$1'*.**-9�3��*�R#$)'"�"%+�%$*9���*'$�	����������������������������	��������������	��S��	������	���������
�����������	����������������	���	�����*�- 2*�&$'("'&+*-� ()�1 +%*-3T�=
����	���������������	��������������	���	������������������	���
��������������	��������������	�����������	�����������������������	�����:�=
�������	������������	����������������	�������������
������������������������	������������	�
������������D��
������������	��	�
����	�����������������������	����	�������������������������������
������������	�����������	�����		������	������������������	�����	���:�U��������	���
�����������	��	��	�
����	���������	�����������	���	����������������������������������������������������	���
��������
��A�:�=
��
��M������	��	���
��VWP�������	�����������	��X������������������������������	��@U�����I?���������:���A��<:�=
����������	������	�������	���
��
��B�PVP���������� ��! %��#$-�� 1*�� Y*(�'(�#����	�����
������I�	������	��������������������������	��	�����������	�������	��������@�:�:��Z0[9�0.*)*(E3�@>��������	��\���������A
�����A
��<:�=
����������	������	������	���
���A
L������	���	���
��VWP������
��PVP����������
��������	����	��������������������
��������	�����������	�������������
������������������������������	��
�����������	��	��OD�������������	���������S����������	������������
�������	���
��PVP���	����������	���������������	������I�	������	������������:�=
���������	����������������������	���
��������
��
���
�����
�����	�������	���	����������
�	�
����	�������������
��	��	�����������	��������	���������	�����	���
���@K��L��K��;��K��B��K��M��K��O<:�]���
���	�����������
�������
��A���S��	����
��������������������������	�����������������	��������I�	������	���		������	��������������������������	������	���@V	������	��S��	�����������N���	��<�����������	�����	����������	������������	���@���:�XUSV̂��=K<:�=
����������
�������	����������������������	����	�������������������	��@�:�:���	�������������������������	��XUSV̂H-����	��������	��������������
�����I��	�������������	��������������	���
��S����������������:<:�P��	���������������������������������



����������		�
�����
�����
�	���
�������	������	�����	�������	�����������
��
�������
����������������������������������
�����	�	�����	���������������
��������������	����	��������������������������
������
�� !"#$%&�����		�
��������
���	��
������		�����
����������������������&���
���
����������	&��
���'�����&����
����	��������
�������������	��(������
����
��
�����������������	&���'���
�����
��
��������	�
�������������
���������������
���������&�
���
�������
	�����
�������
��	��
���������������
������������	���
��
�����
��������	���������������	��
�����
��	�)(���&�(��*&�(��+&�(��,-��.	�/012/33/4�56�78/�79�:;/�1<5=>?�799>?>@=3A�BC>:;7<:�>8:/28@:>78@=�>81<:�>:�C7<=4����������������
����������
��
��������
��������	�
����	������������	���	��
��������
����'�	
�������D������	������
������
����:;/2/E�FG8:HI��J����
������������		������
���������������
������������	�	����������
��������	������
���
������
���)(��*&�(��K&�(��+&�(��L&�(��M-���
&�
�	�����������������

�	��NOP�	����&������'�	������
��
���
��	���
�����
����
����
�����	���
���
��	����
�������������		��	�Q�R
�����	�

���������	��&������	�������J���	��������(��������
��������	�
����)(���&�(��*&�(��K&�(��+&�(��M&�(��,-��S
�����
��
����	�����������
�	�����������
��������
����������
����
������
������	�	�����	������������	�
�������
�����������		���	���
����
����	�
�����
����	�
���������
��	��J������
�������
�������
��������������
�
��������������
������	���������
�������	��������
���	����������(���

���
���
���������������	�BT=/@8�:;/�;7<3/UE�3=7V@8A������
��������������W�	�S���������	
������������������������
������
�������
����������*��K���������������������
���N
�
������
����������������	���
�����	��		�����	��
��	��
������������
����������	��J����'�����
�����
���
������W�	�S���������������
���	�X���	����
��Y�	�������������
�����
���
���������)��������	��
���
��.�����*��K��
�.�����*��L-���	�����������
�@=37�56�:;/�>8:/2Z>/C//3�FB:;/�
��������	������
���	��
����������	�
����
��	�
�����������?722<1:>78EA�G8:[I�J����
���
���
��������	��������	�������
����������	�������
�
����������J�������	��
�����
����
��������	����������
��	�
�
�������
�������������&������������	�
������S������������������������
����
������������.\.�������K���
�\

��
�������	�������,��]
�����&���������������
����	��
����	�������������	��������������
���������
�����������
�
�����
��������	����	�)�����	��
������*��L�\

��
�������	&��������\
������
�������	-��.

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

������������	�������	&�����&������	��
��
����	�������	������
������
�����
�&��
�����������	&�����*����
�����
������.\.&������.���
���������	�����������
�������	�
������	�
������
���
��
������
	���
�����	���
������	��������������������������	�
�����������
���
���������
����������
�������������������������
��	�)̂����
�&�*��_&����*�L-&���������������
��'����	������	�����������
��������������		�
�������	�
������
��������	��
�
��
������������������
��������
���
����	�����
��	��.	������
�������������������	&��
������
�������		��	�
����������������������������������
����
�	����������
�
��
��������
�������
��������	̀��������
����
��
������������
����������������
�������		��	�)(���&�(��*&�(��K&�(��L&�(��M&�(��,-��.������	��������&����������������	����
���	�
��������
�������
���
���������������
�



����������	
��
������
�������������������������������������	�������������������	� 	��!�������	���������� "��!�������	���������� #"�$��%&'�(�)�
�����**+�*�����������
�,�-...*+�����/�)���0��������1*������������
��,��������������*����
��*����,�
����/���������
�2�����30�
��*�����0�4�����/����*�
���������/
������2�����*������+�0
�0�*��0
��
����*+��*��4��*���
���������/��/)�*�
,�*,*���*+���/���5���*�����0����,�����,*�*��*������0��'�6��*��
��/���*�����
�4���/��������*�*�����4����,�������������
��,������������*,*���'�6�������
)��2��*�
������*�/�����*�4*��������
�������0�4������������*���/�����
����0�
������2�����3��
�����30�
�*��������/�)���0�������/�������������������������
��,������������*,*����78��9+�8��-+�8��:+�8��;+�8��<+�8��=+�8��>?���������3����������������������*�2�
��������� �������� ���	���	�@��������!���		A�	"�@A��B�A����C��!�������
��������������$��D&E�F*�2�*��
���/����8��9������0�2�
����0�4������������*���*�4�������*�/�
�4�����/��!� �!�G��A	�H����I���#E�6���*,*������*����������/�2����/�*0�������5������	��C��������J����A�������C��� #'�6��*���*������������������
������*���������
���*�������/�����
���������1*��������/����*�
���)��*,*����7K�
�0��+�-.99+�-.9-?���/�����/�����
���*�/�����
��������
/��������0�4����*�
)����/�)���0�������/��
�������7L��/��JM��)������'+�-.9:N�L��/��JM��)������'+�-.--?'�8������
/�����2���������������������*,*���+�
�*0��*�4����,���
������
��,���*�
�����*���*�4����/�)�/�/�4��2����*�)�
����
����*�����*'�F���
/���������������
)��2��*+�*������*����������*���*��4�������������/�4,�����
����������3��0��*����!����I�	����	A�!��C��� ����O�����/+�K2�/��+����P�����QR������G������S����� #"�$��T&���H�!�	�@����CA�H�H�@ ��!��������H���	�A���	����U	��������I��������/�/���������2���/�4���30��*�)����/�2��/�/�����2�������4��������)��)�/����������������
�
�*��
��*�������*����,�����*�2����*����*�0�
��������J����A�������C�����	#"�8��9?'�6��*�V�����,����������*�����������*���������,���*���30����������
�/����/�)���0����������)����J4�*�/�*,*�����*���������
���������1*�������0�4�����/����*�
��������*�����*�00�
��/������)�����������*�
��������
�����0����,���
�������������0������'�(�)�
�����**+�������**������4�����
��/��*������*������/�����
���*�/�*,*����
�V��
�*����0�����,���������
��,������������0������*��*�2�����*��/����*�
���)����0����,��������,��
�������
������
/�����
*+�4�����*����������
����*����������)���7�����/������0J���/���/J��)�������������?'�W���/����*��������,��������/��0�
����������0����,���*���5����������/���*�
�V��
�/����������*����
��������������*�������������4��*��)�/�4,�����V���5��/�0����������2�
���*'���XY�Z[\]̂_̀a[\�b�������������)��*������

�0��������0�*�J�������*�������
��*+������
��,������������0������*��
���3�
����,�
���)����������������3�����*,*�������
��*��
������'�O����
�������*�����������*������**�
,�



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

��������������������	
�
��	�����
����
�	�������������
���������������
���������������
���
��
�����������������������
��������������	
�
��	����
�
������
�������������������
�
���������� !�
�����	����"���
���������
�����������������
�����
��
�������	�	����������
������������
������������
��	���
�����
�������
�
������
����	���	���������������������
�����������	���#����������
����
������
�
������
�����	���������������$��
�
������������
�������

������$��
�����������
�����
����������������
�
���
����
������
���

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

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

�

�����������

%���
��������
��������������	���	���
��������������'���������
�������������
�����������������
���
������������������
�������	��
���������
������
�
�	���
���������

�����(�������������������
�	������)*+,-./01�
�		���������

������������
����$
	��������	�����������
����
���������
����������
����������������
��
�	������
�����

�������
����
���������������	����������������	��2�����%����������������

���������������$��
�
��������������������
�
�����������
������	������������	
�
��	����������	������ ��
�����������
��������	�������
����	�����
�����
����������	������

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

��

�

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

%�����$����������

%����
�	������
�����

�

�����
���
�	�������
�	������
����������	���'����������������
����
�������	�����������
���	���������	�
�����
�
��������������$������
�������
��
������

���$��������������	����
���
���������
����
������
�����
���

�����
��
����������������������

��

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

��
����$���3������	����������
������
���������	
��
��	���	���
��������
�������
��������
���	�������������
�����"����������������������
����$����������������������
��
��������������������	
�
��	�����&�����������������$����
�����������	
����������������
�������������������������	
�
��	����������	����������������
������	���	���
��������������������������$�����
������������������������	����
������
�
�	������
��������456789:;<=;>;7?@�'�������%��
�������������������������
��A���
�
������
�����
���BACDDEF���



�����������	

��
����
�������������������

������
����
���
�� ����
��
��!��"#�������!������$�#���!
�#%�& #���#��'�
�(������
��$#��#�����#��)*++,-./0�1-2�3*/04)*++,-./0�50,2.6/��78��9:9;9<���	��#����������=�	�#� �
������>������?���)*@@,A0.*-�1-2�B*@@,A0.*-�B*-0@*CD�E6+*B@1BF�.-�0G6�H1C1-B6D�I���
#�J#���K�L(
����������������&�L
����
�!��'#�����

�#� ��%�'��(��#J�

���M�����#'
#���$#����#���N-06@-10.*-1C�O6P.6Q�*R�S2+.-./0@10.P6�5B.6-B6/T�UU��U:9�U<:��VWXYZ[\]Z\]̂�_̀̂�abcX\Yd������I��#������e��=�fghYi��j�	������:���k@l1-.m10.*-�0G6*@F�1-2�0G6�A,HC.B�/6B0*@��n�������o#L�p��q%�I���
#�J#��r�
L'�����K��=�n�"! 
����	����??s���tu!

����J�!�
����

�
���#����(���� 
�J#����!������((������t
��#���t���!#%�v
��
#J
��#����#L��������������� #J#(��������(���
������#��
����

�!�#����#���)*+A1@10.P6�3*C.0.B1C�50,2.6/T�wx���:���??��y�#� �
#���z������s���& #��#�#{\Xc\]|\�}~���\�\XY�]��!��
���
�(������
�����
'�#��� #�'


��'��#L�!��
���(
�
J#(#��%�& #�r#���

�
���t
��#���t���!#
��!#��!#���$#���1C2,/�,C0,,@T����?����<��t���!#
��r�����
����??9���3@6/.26-BF�B*-BC,/.*-/���o�����?9����#�#��#��
��t���!#
��r�����
�(##���J��r�!#� 
J#���y#�(
�q�����������#��e�$#��(#����'�� #�I#!��
������������y#����������� #��**2�A@1B0.B6�l,.26C.-6/�R*@�A,HC.B�*RR.B.1C/�B*-B6@-.-l�C*HHF.-l���<��
�� ��������e�#����j����=��
�J#������������???���& #���
��
�M��#��#�%�& #����#�#u#����$#����r#���

�
���t
��#���t���!#���*P6@-1-B6���w�������s��s9��e�
��#���������9���t���!#
���
�����J�#��t
��%���L#��
������#��
���M����� #�t��
��#������!X}|\ZZ̀���]�j��>#
� #�����#�
���r����I
�
#

���#������G6�A*C.0.B/�*R��,@*A61-.m10.*-��vu'���%�vu'�������$#����M���#����9�9�9�:��eItrv�����������.@/0�6P1C,10.*-�@*,-2���P1C,10.*-�@6A*@0�*-��/0*-.1��	��!�#���M�eItrv�
��U� ��
#�
�M��##���J�� ���
�����J�� ������ �#!�#(�#�� ������ 	$
�

�
#�
�%� ��!�%���(���#�����r�tI����
��r�((���#
�� �#�$��#��y��!

Myr&�r���#�������(#������?�����U<�U�9�:
���eItrv����������56B*-2�6P1C,10.*-�@*,-2���P1C,10.*-�@6A*@0�*-��/0*-.1D�	��!�#���M�eItrv�
���?� ��
#�
�M� �##���J�� ���
�����J�� �<� ���#� ;� �� ��
M� ������ 	$
�

�
#�
�%� ��!�%���(���#�����r�tI����
��r�((���#
�� �#�$��#��y��!

Myr&�r���#�������(#������?�����U<�U�9�<���eItrv������<
����G.@2�6P1C,10.*-�@*,-2���P1C,10.*-�@6A*@0�*-��/0*-.1��N-B@.+.-10.*-/����5���8�1-2����T��3)�w����G6+6�N���	��!�#���M�eItrv�
��9:� ��
#�
�M��##���J�����
�����J��9���
�� �;���	!��
����<�� 	$
�

�
#�
�%� ��!�%���(���#�����r�tI����
��r�((���#
�� �#�$��#��y��!

Myr&�r���#�������(#������?�����U<�U���:s��eItrv������<�����G.@2�6P1C,10.*-�@*,-2���P1C,10.*-�@6A*@0�*-��/0*-.1���@1-/A1@6-BF�*R�A1@0F�R,-2.-l���G6+6�NN���	��!�#���M�eItrv�
��9:� ��
#�
�M��##���J�����
�����J��9���
�� �;���	!��
����<��	$
�

�
#�



������������	
��
�������
����������



����	����	������������������
�������
��
��� �!"#""""$%&"%��$''�(���)��*+"$+,��-./012�3456/517.8�0./89:�;456/517.8�03<.01�.8�;=1.875:�>.00/<17.8�<0343817.8�78�03=<3?1�.@�A3AB30=�.@�<50675A381C�D/9E3=�589�<0.=3?/1.0=F�G�
��������(���)����H&��������	��������IJ� ��	���
�	IJ� KL'� ����
��	� +"$+�� G���������������������	
��
�������
����������



����	����	������������������
�������
��
��� �!"#""""$%&"%�K+�H��(���)��*+"$&,���-7@12�3456/517.8�0./89:�;456/517.8�03<.01�.8�;=1.875:�M03438178E�?.00/<17.8�589�<0.A.178E�7813E071N�78�?381056�E.4308A381=�O1.<�3P3?/1743�@/8?17.8=Q�589�65R�38@.0?3A381�5E38?73=F�G�
��������(���)����&$��������	��������IJ���	���
�	IJ�KL'�����
��	�+"$&��G��������� ������������	
��
������S�S��L��������
�L	
���L�	�������IL�
		����
�L���L�	


���IL����I	���L��$%&"#""HH$�T�	��J�G��*+"$",��U�I����I��
		����
������	
�����V���������	
������
S���	
�����W��
��
�
��	������X.A58758�Y./0856�.@�M.6717?56�Z?738?3C�[\*$,J�%KL#H��T����J�]�]��*$##',�����������I�����������������������
	�	�S
	
��������	������������	����	
���� ��]�L���̂����*���,��M/B67?�=3?1.0�03@.0A:�X517.8563C�10389=�589�<0.B63A=��̂
��
�����I�J�$$_L$_%��T��V

�J������̀�]
���
�J����*+"$',�������	��������S��������	�������������
���������	�����
�����	���a���
S�����b���
���� ���I	���������
�*b �,�
���
�
�
I���>07A3C�c5R�589�Z.?756�>258E3C�deJ�K"#fK+_��ghijkjlm�no�*+"$H,��G����
		����
���
�������	����������p��qI	
��������	�
�����
�����G�������������������������
		��������������
������qI	
���L����	L
�L���
������r���
���J�G��*+"$+,�������
�I��	������
���
�I

��I
��	����������������
S����
�����̂

q��I������������I����������I
��	������	�I�
����������L�
		����
���
��������	
����������	�������	��S
	�G���L�
		����
�� ���� �����Lp������IJ� s
	q��I� ����	� b
�� K+�� G��������� �����������VVV��I������
		����
�����V�L�
���������
����+"$+�"#�s�LK+L̂
�IL�	������
�L���
���$���S��̂�	J����*+"$H,��tuuvwx�yz{w|}~|������hiikjj����h����o��̂V�
�J�G�J�̂���������J�r�J�̀������	J�]��*+"$K,��;127?=�589�A585E3A381�78�123�</B67?�=3?1.0��b�V��
	qJ�b����
�����I������
	�̀�U	��������̂���	�J�p�J�W
����J�(��̀�s������J�s��*+""$,����	
���������
��
S������������������W�
�
��	�������I
�����
��������������I��
V�	��Y./0856�.@�;/0.<358�M.67?NJ�e*%,J�#&"L$"$+����������J����̀��������J����*+"$',������
	��I������
�����
S�b���
���� ���I	���������
�������
����������	������S	

�����Wr�����b�V����������>07A3C�c5R�589�Z.?756�>258E3J�de*K,J�+#KfK"&�����	����J�W��*+""%,��r
		�����

�����q
		�����

������������������X77E7�.E/��.7A317=39J�$KJ�$#Hf+"H������	L������IJ�]�LT��*+""#,����	�������
S���I�������G��	�������	����V�
S���I�������������
���
S����������
�����	���
��	�S
	
�������������	�����	
�����81308517.856�X3473R�.@��9A787=1051743�Z?738?3=J���J�H"#LH+&������	L������IJ�]�LT��̀������q�I��J�r��*+"$$,����SS�	���������I�����SS��������	����	
�
����
���
�������
�����
S���
�����	�������	�����
���
�����������
�����	���
��	�S
	
������	
������������s�����Y./0856�.@�;/0.<358�M/B67?�M.67?NJ�[e*+,J�K$$LK++��



���������	
������
������������������������ ! ����"# �����$!�%&'&��(!�'&)!�*)���+,��-�.-����/�0��1�/22333����4�5	4����2��4�,��2��-�	�62��-�	�2
77.7
8�9:;:�9;�<�9�:
�96�<�;����.��2�,�-�5�9����������9���6�������������	
������
�������.��������������� ! ����"# �����$!�*��&=%���#��&���*)���+,��-�.-����/�0��1�/22333����4�5	4����2��4�,��2��-�	�62��-�	�2>:7�;7779

?69;<<.9<�889
:<<
676�>��25	���1���		��,������9���6����@ABBCDE�FG�H�I5�����4J�I�9K������7���L	��9
	MM������
	���1��	�/�N����-��4���	
�����	3�O�*#P����&���Q�#������R�S��&�&)���()&!�)!J�TT�;�J�?��9?>������4��9L�11�6�J�+��H��	0���	�J������6���������?���U���P&�&��P����V��"�V�'!����)!W�%�!��&�V�'&��#�#P�)&�)�!P��R����&=)���#��&����K63��6�K-4���L�.-��0��4��X���	��-�+�6���Y

�
�������7���L��,����	��	
�
	���1��	������0��3	�5�	
�-	
�-���-
94	,���M������+�6���Z�1	����	�Z��4�5	4�J����[�
�M.����X���	��-�+�6���Y

�
�����������L��,����	��	
�
	���1��	������0��������
��	���	
�-	
�-���-
94	,���M������+�6���Z�1	����	�Z��4�5	4�J�>��Y
�	.����X���	��-�+�6���Y

�
�������?���NM1-�M������	��	
�+���9\	���1��	��+
�����-	
�-���-
94	,���M������+�6���Z�1	����	�Z��4�5	4�J�7�������X�M�
J��������7���L�.-�
�M���4�M������
	�M�����\KK/�]���	���-�����6��N��̂��_	�
5����J����X�M�
J�̀��abcDdefgE�hG�ibjkbB�bkl�mG�nokkfggdk�pClgqG�S#r�&)� ���V! !����!R�� P�&��%!��������"���P�!����#���!��_�����-�,�/�XNIL+
��J�>;>9>?���YK\[���������U�#P��&��V�'!�� !��s���$&)P� !�P#�!P�&��t�%u�)�#���&!P��+,��-�.-����/�0��1/22333���1����2319
	�����2�1-	�6�2����2�>2<�9YK\[v��0�
9M�������9
���9���6��v���16
��YK\[�����7���U�w��"���P�#�"�&��!V�&���R�� !w��xW�y�P��# !��Pz����)!PP!Pz�P��#)�#�!P���"�)��"&�&��P�R��� & ��! !����&��s� L����/� YK\[�� +,��-�.-�� ��/��0��1/22����
0�	�
6�	�42	

�
��-6	
�M����26��1-��6	
�M���16
2O6	
-��4��4�{��H
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Appendix 6 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Publication VI 
Sarapuu, K., Saarniit, L. (2020). Public Administration in Estonia: A Search for Identity. In: 
Bouckaert, G.; Jann, W. (Ed.). European Perspectives for Public Administration. The Way 
Forward (317−333). Leuven University Press. (ETIS 3.2) 
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