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1

Research on political clientelism has experienced a revival in recent years. 
Though the decline of clientelistic practices – such as vote buying and patron-
age – in democratic contexts has often been predicted, they have proven to 
be a highly adaptive electoral strategy and a means for party building (2012, 
209; Roniger 2004). The puzzling persistence of the phenomenon in new and 
old democracies inspired researchers to investigate its micro-foundations and 
causes (e.g. Kitschelt and Kselman 2013; Kramon 2017b; Stokes, Dunning, 
Nazareno, and Brusco 2013; Szwarcberg 2015). Within the last two decades 
researchers have begun to uncover the behavioural logic driving clientelistic 
actors’ choices as well as institutional contexts which favour such state-
society relationships through different theoretical and empirical approaches 
(e.g. Hilgers 2009; Isaksson and Bigsten 2017; Kitschelt and Wilkinson 
2007b; Tomsa and Ufen 2013). Recently scholars have also turned their atten-
tion to the effects of clientelism on the functioning and quality of different 
democratic institutions (e.g. Abente Brun and Diamond 2014; Hilgers 2013; 
Keefer 2007).

This volume seeks to contribute to this new line of research on the 
consequences of clientelism, in particular, for democratic representation. 
The contributors to this book argue that clientelistic practices impinge on 
democratic representation in several distinct ways. In the first part of this 
volume, we investigate how political clientelism may cause accountability 
failures and lead to adverse selection of political representatives through 
the electoral process. In the second part of the volume we turn our attention 
to the relationship between political clientelism and the responsiveness of 
elected representatives as well as the substantive outputs of the representative 
democratic process, that is public policies. To set the stage, this introductory 
chapter will first revisit the variety of overlapping and conflicting definitions 
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2 Chapter One

of clientelism researchers are confronted with as well as give an overview of 
the problems that arise when researchers aim to measure the phenomenon for 
the purpose of empirical analyses. Afterwards, I will then turn to the two main 
themes the contributors in this volume address in more detail and give a short 
overview of the chapters in this book.

DEFINING AND MEASURING POLITICAL CLIENTELISM

This volume builds on a long history of studies on the phenomenon of cli-
entelism. Due to this history as well as the presence of clientelism in very 
different contexts, researchers are confronted with a variety of overlapping 
and conflicting definitions. According to the origins of the concept, tradi-
tional clientelism describes a dyadic, personal relationship between unequals 
that builds on fear or obligation as bonds, for example between landowners 
(patron) and their peasants (clients) in agrarian societies (Eisenstadt and 
Roniger 1984; Piattoni 2001; Roniger 2004). With democratization and mass 
enfranchisement, clientelistic relationships adapted to the changing political 
circumstances. Hence, contemporary definitions of political clientelism, in 
contrast, directly relate to the democratic process and therefore extend to 
political exchanges between parties (patron) and voters (clients), like vote 
buying and patronage (Kopecký, Mair, and Spirova 2012; Schaffer and 
Schedler 2007). As the term ‘clientelism’ is widely used and prone to concep-
tual stretching, we limit its conception for the purpose of this book to those 
practices which directly relate to the democratic process (see Gans-Morse, 
Mazzuca, and Nichter 2014; Kitschelt and Wilkinson 2007b; Stokes et al. 
2013).

More specifically, we define political clientelism as an electoral strategy 
based on the distribution of selective benefits to voters, like consumer goods, 
access to social security programs, or jobs in exchange for their support (e.g. 
Kitschelt and Wilkinson 2007a; Piattoni 2001). This general definition covers 
both patronage and vote-buying practices, two specific subtypes of the cli-
entelistic exchange. Following Stokes, patronage is ‘the proffering of public 
resources (most typically, public employment) by office-holders in return for 
electoral support’ (Stokes 2007b, 606, italics in original), and ‘vote buying is 
a more narrow exchange of goods (benefits, protections) for one’s own vote’ 
(Stokes 2007b, 606, italics in original). Vote buying and patronage can be dis-
tinguished from other more programmatic forms of distributional strategies – 
like pork barrelling or constituency service – through their selectivity and the 
conditionality of the exchange relationship between parties and voters (see, 
especially, Schaffer and Schedler 2007; Stokes et al. 2013). While program-
matic political actors mobilize voters by promising to implement specific 
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 Introduction 3

policies that do not distinguish between co-partisans and non-partisans when 
they vote for them, clientelistic actors provide only selective benefits (like 
consumer goods, preferential access to social security programs, or employ-
ment opportunities) conditional on their clients’ political support. Especially 
in new democracies political clientelism is prevalent and complements politi-
cal parties’ electoral strategic repertoire in addition to a classical policy-based 
electoral strategy (e.g. Corstange 2016; Hilgers 2013; Kitschelt and Wilkin-
son 2007b; Kramon 2017b; Mares and Young 2016; Roy 2018).

Comparative research on political clientelism also struggles with the 
problem of data availability. Clientelistic practices usually do not take place 
in the open, due to their potential illegality and the social undesirability that 
is attached to them in democratic contexts (Gonzalez-Ocantos, de Jonge, 
Meléndez, Osorio, and Nickerson 2012; Schaffer and Schedler 2007). Hence, 
direct and reliable comparative measures on political clientelism are difficult 
to find. This is why a considerable degree of research on political clientelism 
is based on ethnographic and qualitative case studies (e.g. Auyero 1999; 
Hilgers 2009; Szwarcberg 2012). Comparative studies on the phenomenon, 
on the other hand, often rely on proxy variables, like public employment and 
spending data or indices of corruption (e.g. Calvo and Murillo 2004; Keefer 
2007; Remmer 2007). More recently, comparative researchers began to use 
different types of surveys to cover a larger number of cases and to measure 
clientelism directly on different analytical levels, for example on the micro-
level (e.g. the Latin American Public Opinion Project (LAPOP) included 
several items on vote-buying practices in some of their waves; see Americas 
Barometer 2010), on the meso-level (e.g. the Democratic Accountability and 
Linkages Project [DALP] asks experts to evaluate political parties’ represen-
tational links with their supporters across several world regions; see Kitschelt 
2013), as well as on the macro-level (e.g. the Varieties of Democracy Project 
[VDem] recently included a system-level indicator assessing the degree of 
clientelistic exchanges across a large number of countries, see Coppedge 
et al. 2018).

POLITICAL CLIENTELISM AND DEMOCRATIC 
REPRESENTATION

In theory, the quality of democratic representation is often judged according 
to the accountability of representatives as well as on their responsiveness 
towards the interests of their voters (see Bartolini 1999, 2000; Schumpeter 
1950). Both accountability and responsiveness are at the core of theories on 
democratic representation and political competition (Powell 2004; Strøm 
1992). Ideally, repeated, free, open, secret, and fair elections make political 
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4 Chapter One

actors accountable to their electorate, and political competition between 
these actors induces them to be responsive to their voters’ policy preferences. 
Policy responsiveness may, thereby, originate in two ways: First, in line with 
an accountability perspective on democratic representation, political compe-
tition enables voters to hold their representatives accountable by rewarding 
or punishing them retrospectively, dependent on their performance in office 
(Manin, Przeworski, and Stokes 1999a; Powell 2000). Thereby, institutional 
mechanisms ideally induce responsive behaviour of representatives to the 
preferences of citizens, since these are (according to theory) the voter’s 
criteria to evaluate whether to sanction them or not. If such institutional 
accountability arrangements function well, incumbent public officials are 
induced to be directly responsive to public opinion changes due to ‘rational 
anticipation’ of the threat of turnover (Manin et al. 1999a; Stimson, Mack-
uen, and Erikson 1995; Wlezien and Soroka 2007). Second, according to the 
mandate perspective of democratic representation, responsiveness may also 
originate indirectly when voters select representatives prospectively accord-
ing to their policy promises, assuming these representatives are credible to 
their promises, implementing the policies desired by their voters (Manin et al. 
1999a; Powell 2000). Figure 1.1 gives an overview on the different links in 
the process of democratic representation.

Traditional theories, however, usually rest upon the assumption of policy-
based behaviour of both political representatives and voters (Manin et al. 
1999a; Powell 2004). But elected representatives will respond to voters’ 
policy interests only if they are selected and judged by this logic. Thus, rep-
resentative institutions structure only political actors’ scope of action but do 
not determine the substance on which they are accountable and responsive to 
their voters (Caramani 2017; Schweber 2016; Thomassen 1994).

Figure 1.1 The Process of Representation
Source: Adapted from Manin, Przeworski, and Stokes (1999b, 9) as well as Powell 
(2005, 63).
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 Introduction 5

The predominant focus on procedural and substantive conceptions of 
representation is conditioned by developments in the field of representa-
tion studies itself. Research on democratic representation draws heavily 
on Hannah Pitkin’s canonical book The Concept of Representation (1967). 
However, Pitkin theorizes that representation can be conceived of in four 
ways: formalistic representation through procedures that authorizes repre-
sentatives to act on behalf of their represented, substantive representation 
that puts an emphasis on ‘acting in the interest of the represented, in a man-
ner responsive to them’ (1967, 209); descriptive representation in which 
representatives ‘stand for’ their represented based on some attributive char-
acteristic; and, finally, symbolic representation which also conceives of rep-
resenting as ‘standing for’ by means of ideas, rituals, or practices. Although 
Pitkin asserts that all of these views are part of the general concept of rep-
resentation (‘making present in some sense of something’, 1967, 8–9, italics 
in original), she elevated substantive representation above other modes of 
representation, and for decades to come researchers have not contested this 
supremacy and shied away from critical engagement with this framework 
(Brito Vieira 2017; Urbinati and Warren 2008). Since the 1990s, however, 
the study of democratic representation experienced a wave of renewed 
attention. Representation scholars have taken interest in the inclusiveness 
and exclusiveness of representation, which led them to move beyond elit-
ist conceptions (e.g. Manin 1997; Williams 1997; Young 2000). Moreover, 
contributions in the area of gender and ethnic studies sparked research on 
formerly neglected modes of descriptive and symbolic representation (e.g. 
Lombardo and Meier 2018; Zuber 2015) and contributed to the development 
of new ways to incorporate these different modes of representation into an 
integrated model of democratic representation (e.g. Hänni 2016; Meier and 
Verge 2017; Schwindt-Bayer and Mishler 2005).

The aim of this edited book is to add to this literature by highlighting 
potential distortions in the process of democratic representation through non-
programmatic political behaviour, and political clientelism, more specifically. 
As previous research indicates, clientelism may impact on the democratic 
representative process in several ways. First, research on the behavioural 
foundations of clientelistic exchanges indicates that clientelism may pervert 
the representative link between parties and voters, making the latter account-
able to the former (see Gans-Morse et al. 2014; Stokes 2005).1 Hence, it 
makes the distribution of policy benefits dependent on previous electoral 
support (see links II through IV in figure 1.1). Second, several researchers 
highlight that unlike programmatic parties, clientelistic parties do not offer 
consistent policy cues to their voters nor do they provide for mechanisms 
of interest aggregation (Kitschelt 2000; Piattoni 2001; Ruth 2016). Conse-
quently, clientelistic mobilization renders the vote signal useless to determine 

AuQ6
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6 Chapter One

voter’s policy preferences (i.e. it severs the first link in the ideal process of 
representation, see figure 1.1).

Moreover, qualitative as well as quantitative research on clientelism iden-
tified two societal groups that are more likely to be targeted by clientelistic 
parties: poor voter groups and ethnic voter groups (e.g. Chandra 2007; 
Kramon 2017a; Stokes et al. 2013; Weitz-Shapiro 2014).2 Concerning the 
former, the marginal utility theorem states that poor voters are more recep-
tive to direct material incentives, because they value side payments more 
than future benefits from the provision of public goods (Calvo and Murillo 
2013; Dixit and Londregan 1996; Szwarcberg 2015). Hence, clientelistic 
parties have a genuine interest in maintaining the status quo of poverty or 
income inequality (Shefner 2013; Stokes 2007a). Concerning ethnic voters 
another rationale applies. Especially in new democracies where uncertainty 
in the political realm is high, political parties may use ethnic attributes to 
identify and mobilize voters belonging to such categories (e.g. Dunning and 
Nilekani 2013; Isaksson and Bigsten 2017). Thus, when ethnic voters elect 
representatives belonging to the same ethnic category, this fosters descriptive 
representation based on ethnic markers (language, religion, etc.). Thereby, 
ethnic elites may capture state institutions by promising to grant their ethnic 
group privileged access to state resources instead of catering for voter groups 
through specific policy programs (van de Walle 2007). Furthermore, neither 
poverty nor ethnicity are categories that circumscribe homogeneous groups. 
Other criteria like regional differences, class characteristics, or multi-ethnic 
fragmentation – to name just a few – may lead to different representation pat-
terns within these groups of likely clients.

However, political clientelism does not just impinge on the input side of 
democratic representative systems (Easton 1965; Schmidt 2013), since these 
practices aim at the exploitation of state resources for the benefit of few 
clearly delimitable groups of voters (i.e. particularistic, private goods) and 
not at the implementation of general welfare-enhancing policies (i.e. univer-
salistic, public goods).3 Recently, researchers have turned their attention to 
these so-called second-tier effects of clientelistic practices (Desposato 2007) 
on democratic throughput and output. This is highly relevant, since once 
clientelistic actors reach governmental positions they may have a greater 
‘margin of safety’ (Stimson et al. 1995) to follow other policy interests than 
those of their voters and nevertheless become re-elected as long as they pro-
vide selective benefits. Hence, clientelistic practices induce political parties 
or candidates to collect votes based on one rational while representing only a 
segmented fraction of their voters based on their policy preferences (Gibson 
1997; Luna 2014; Tzelgov and Wang 2016). Hence, the connection between 
clientelism and low (policy) responsiveness of political elites to the policy 
interests of their clients seems to be intuitively straightforward. On these 
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 Introduction 7

grounds, it is often assumed that clientelistic parties’ primary interest in the 
legislative arena lies in the introduction of new policies that expand their 
leverage on public resources (rent-seeking), in safeguarding public funds at 
their disposal from legislative interference (rent-preserving), which might 
include the blocking of meritocratic public service reforms or transparency 
requirements in public administration (see Geddes 1996; Lyne 2008; Pribble 
2013). Studies on clientelism and policy implementation offer additional the-
oretical and empirical insights. Recent research, for example, shows how cli-
entelism may distort the implementation of public policies through political 
manipulation (e.g. Abente Brun and Diamond 2014; Cruz and Keefer 2015; 
Diaz-Cayeros, Estévez, and Magaloni 2016) as well as under which contexts 
political actors refrain from distributing public benefits in clientelistic ways 
(see Beck Fenwick 2015; De La O 2013; Weitz-Shapiro 2014).

OUTLINE OF THE BOOK

Studying the effects of clientelism on democratic representation is most rel-
evant. For one, by targeting specific voter groups political clientelism capi-
talizes on social and economic inequalities and translates them into unequal 
political power (Shefner 2013), which should reflect on the quality of demo-
cratic inputs as well as democratic outputs (Stokes et al. 2013; Weitz-Shapiro 
2014). To address these two theoretical consequences of clientelistic practices 
systematically, this volume is structured along the lines of the democratic 
process. The first part of the book comprises five chapters that focus on the 
input side of the representative process, that is electoral politics. The second 
part of this volume also comprises five chapters that analyse questions related 
to the output side of democratic governance, that is public policies.

The contributions in the first part of the volume theorize and empirically 
test arguments about the interplay of voter characteristics (e.g. socio-eco-
nomic groups, identity groups) and context conditions (e.g. heterogeneity, 
electoral system) in order to examine the consequences of particularistic 
practices for the quality of democratic representation.

In chapter 2, Saskia P. Ruth-Lovell analyses the distortive impact clien-
telistic practices may have on the representation of voter’s policy preferences. 
Hence, this chapter focuses on the first part of the representative process (link 
I in figure 1.1). Ruth-Lovell hypothesizes a negative association between 
clientelistic practices and one of the most common indicators of substantive 
representation, that is policy congruence. By means of quantitative analyses 
she shows how clientelism impedes one of the desirable outcomes of the rep-
resentative process, that is policy responsiveness. Relatedly, in their contribu-
tion to this volume (chapter 3), Petr Kopecký and Maria Spirova investigate 
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8 Chapter One

the link between clientelism and descriptive representation. By means of a 
comparative case study of the role of ethnic minority parties in Bulgaria and 
Romania, they investigate how particularistic organizational party strategies 
may jeopardize the representation of the preferences of minority groups 
within ethnically divided societies. Hence, this chapter identifies another 
logic how clientelism may distort the input side of the representative process.

Frank de Zwart, in chapter 4, looks at how difficult it is to design insti-
tutional structures aimed to counter clientelistic practices. Focusing on the 
Indian affirmative action quota rules, he exemplifies the adaptability of the 
clientelistic strategy to changing conditions in the institutional context as 
well as how fluid ethnic identity categories may serve as clientelistic mobi-
lization tool.

In chapter 5, Inga A.-L. Saikkonen investigates how spatial patterns of 
clientelistic turnout buying in Russia contribute to the stabilization of a com-
petitive authoritarian regime. As such the chapter highlights the distortive 
potential of clientelism on the second link in the representative process, that 
is institutional aggregation (see figure 1.1). Therefore, Saikkonen analyses 
presidential election data from 2000 to 2012 in one of the most stable elec-
toral authoritarian systems in recent history.

Chapter 6 – by Clara Volintiru and Sergiu Gherghina – analyses how the 
funding of clientelistic networks by private donors helps clientelistic actors to 
survive in public office and how they contribute to a cartelization process of 
democratic representation. They propose a bi-dimensional mechanism as to 
how exogenous resources, provided by private donors, shift the locus of respon-
siveness towards another set of actors (horizontal linkage) beyond voters.

The second part of this volume focuses on the influence of clientelistic 
practices on policy programs, policy implementation and evaluation, as well 
as the relationship between clientelism and the potential for policy reform. 
Hence, this part of the book aims at analysing second-tier effects of particu-
laristic practices (Desposato 2007). Contributions in this part of the edited 
volume analyse the behaviour of clientelistic actors within different institu-
tional settings and with respect to different public policies.

Juha Ylisalo, in chapter 7, highlights the interactive relationship between 
the institutional context of party competition, government formation, and 
non-programmatic spending behaviour of governments, illuminating the 
impact clientelistic practices can have on the third link in the process of repre-
sentation (policy-making, see figure 1.1). By means of quantitative analyses 
he analyses the association between clientelism, government fragmentation, 
and fiscal spending patterns in both Western and Eastern European countries 
(from 1990/1995 to 2012).

Chapter 8 – by Sarah Berens and Saskia P. Ruth-Lovell – focuses on 
the relationship between clientelistic practices and the persistence of 
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particularistic welfare states in Latin America. As such the chapter illumi-
nates how social policy advocacy as well as social policy outcomes may be 
distorted in contexts with high levels of clientelism. Hence, the chapter adds 
to the investigation of the impact of clientelism on policy-making (link III in 
figure 1.1). To test their claims they use public opinion and expert survey data 
to estimate cross-sectional as well as time-series regression models.

In chapter 9 on health policy in Italy, Francesco Stolfi analyses the relation-
ship between social capital and clientelistic spending patterns. His contribu-
tion highlights how the clientelistic practice of patronage may be associated 
to electoral cycles in distributive spending. Using a sub-national comparative 
design, he analyses how the degree of clientelism distorts regional spending 
in the health sector in Italy for electoral purposes.

Looking at the connection between clientelism and policy implementation 
as well as reform in Croatia, Anka Kekez Kostro analyses the fourth link in 
the representative process depicted in figure 1.1 (chapter 10). Building on an 
in-depth case study design she highlights how a patronage-driven strategy of 
the incumbent impacts the organizational structures of public service delivery 
and reform.

Luciana Cingolani focuses on the role of the bureaucracy as an opportunity 
structure for clientelistic policy implementation in chapter 11. To do so, she 
investigates the interrelation between the adaptability of bureaucratic struc-
tures, their stability over time, and the potential entry points these structures 
may provide for clientelistic impact on the allocation of state resources. 
Therefore, the chapter analyses an originally compiled data set on bureau-
cratic structures in Argentina and Brazil between 1990 and 2000.

In the last chapter, Maria Spirova draws conclusions.

NOTES

1. With respect to vote-buying practices, especially in democratic contexts where 
the secrecy of the vote is given (de jure), clientelistic actors need to invest in moni-
toring and enforcement procedures to secure compliance to the quid-pro-quo nature 
of these exchanges over time (see, for example, Finan and Schechter 2012; Nichter 
2008; Szwarcberg 2015; Wang and Kurzman 2007).

2. Beyond these two most likely target groups it is still a matter of debate if cli-
entelistic actors rather target swing- versus core-voters or if they use selective benefits 
to mobilize or to persuade clients to support them (Cox 2010; Hidalgo and Nichter 
2016; Nichter 2008; Stokes et al. 2013).

3. For a debate on whether clientelistic exchanges may be considered as a substi-
tute to the welfare state in contexts with low state capacity and, as such, pose a viable 
option from a client’s perspective, see chapter 8 in this volume, as well as, among 
others, Auyero (1999), Hilgers (2009), and Kitschelt (2015).
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INTRODUCTION

The study of public management and policy reforms is often divided between 
literature that traces different reform practices in developed, Western democ-
racies, and that which addresses reforms in other contexts, including new 
democracies and countries in transition and post-conflict societies. Of course, 
any attempt to break down this distinction has to take into account the fact 
that different societies have different prevailing conditions and mechanisms. 
This signifies that a mere transfer of reforms implemented in one setting to 
another one is not possible, but that specific governance legacies and political 
agency are inevitable so as to render the effects of those reforms in an altered 
manner. At the same time, models developed in one context do have an 
impact – albeit not always the desired one – when implemented elsewhere. In 
the end, understandings of real reform efforts can refine and elaborate models 
of the reform process and stand relevant in a broader range of societies.

This chapter aims to address what occurs in a young democracy such as 
Croatia in which the scope conditions of reform processes were to a large 
extent shaped by one political party that governed Croatia for twenty out 
of the twenty-eight years since the country’s independence. Acting as the 
incumbent in the context of state-building, war, and post-war transition, the 
HDZ (Croatian Democratic Union) developed into a party with a wide and 
strong organization maintained through party penetration into state institu-
tions and the public sector during the 1990s. The centralized nature and the 
size of the network of territorial organizations covering every municipality 
created a sort of a vicious cycle for the HDZ. In this vicious cycle the state 
was used to strengthen party organization by means of employment of party 
activists in the public sector, and the party organization in turn was used to 
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support the electoral base and deliver electoral support (Henjak, Zakošek, 
and Čular 2013). Other parties in power could not use this mechanism to the 
same degree.

As the patronage-driven strategy guided many executive decisions regard-
ing the organization of various public services, this chapter asks what hap-
pens to policy implementation and service delivery when public management 
reforms ‘meet’ a politicized policy-making context. The chapter is therefore 
structured as follows: firstly, it provides a brief overview of reform doctrines 
that affected the study and practice of policy implementation in the last thirty 
years. After elaborating the implications that different types of citizen-politi-
cian linkages can have on executive decisions on the adoption and execution 
of the management reform, it discusses the effect of the patronage-driven 
strategy of a ruling party on the reform outcome. To examine this, the chapter 
focuses extensively on one domain of social policy in a case study design, 
analysing the results of the elderly care reform in Croatia. The last section 
discusses the implications of the findings and provides readers with some 
concluding thoughts.

MODELS OF PUBLIC MANAGEMENT REFORM AND 
PUBLIC SERVICE DELIVERY

The crisis of modern democracies has over the past few decades led to an 
intensified scientific and practical quest for the solution of the long-concep-
tualized tension between the democratic idea of citizen participation in the 
governing process and the liberal idea of enlightened leadership by the politi-
cal elite and the more recently favoured technocratic one. In the 1980s, in the 
public management and public policy domain this quest was complemented 
by the widely acknowledged necessity to reform the rigidity of the traditional 
bureaucratic government (D. Osborne and Gaebler 1992). The initial reform 
propositions did lean more towards the elitist idea of the New Public Man-
agement (NPM) thinking which proposed the replacement of hierarchy with 
markets and contracts while importing of business-like concepts, values, and 
tools into the functioning of public bureaucracy (Pollitt and Bouckaert 2011). 
By empowering public managers and making them responsible for opera-
tionalizing government priorities and contracting service delivery to private 
actors, NPM stimulated the efficiency and flexibility of the public service, but 
neglected its democratic quality (Pierre 2012).

As a reaction to the latter effect of NPM and as an answer to citizen alien-
ation from institutions of political representation, the 1990s yielded New 
Public Governance (NPG) as a quite different reform path, which searched 
for solutions to policy problems based on the inclusion of a wider spectrum 
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of actors in the policy processes, thus endorsing more collaborative forms of 
service delivery. In order to foster effectiveness and democratic quality of 
public service, New Public Governance (NPG) proposed replacement of hier-
archies and markets as central steering mechanisms with a network of actors 
stemming from the government, market and civil society (S. P. Osborne 2010; 
Pollitt and Bouckaert 2011). This reliance on networks in NPG is accompa-
nied by the idea of working in partnerships toward producing joint results 
and with stress on citizens’ engagement in the design and delivery of public 
services (Pestoff, Brandsen, and Verschuere 2013).

NPM and NPG, with an abundance of variations in the existing labels 
for the former, are often presented as key competing reformist strategies 
in scholarly discussions. Hoverer, reforms in many Northern and Western 
European countries involved not just visions of managerialist or participa-
tory modernization of state apparatus, but also devotion to preservation of 
Weberian foundations of public services such as ‘assumptions of a positive 
state, a distinctive public service and particular legal order’ (Pollitt and 
Bouckaert 2011, 120). Recently labelled as Neo-Weberian State (NWS), this 
reform model combines efforts toward reaffirmation of the role of the state 
as a driving force in facing challenges of modern society, with the shift from 
rule-following toward the holistic focus on meeting citizens’ needs. NWS-
inspired solutions to citizens’ needs may occasionally rely on the employment 
of market-based tools, but their core strength is in the professionalism and in 
the quality of state-based services (Pollitt 2008; Pollitt and Bouckaert 2011).

As a consequence of diverse reform strategies, contemporary public man-
agement is marked by a wide range of practices with the existence of mul-
tiple dominant modes rather than a single one (Pollitt and Bouckaert 2011). 
The plurality of management practices is especially evident in the delivery 
of public services. As table 10.1 demonstrates, this nowadays varies not just 
in relation to the types of actors that can be in charge for the production of 
public services, but also in relation to managerial tasks involved in the real-
ization of different service-delivery arrangements (Alford and O’Flynn 2012; 
Hill and Hupe 2014).

In the in-house provision of public services as the service-delivery arrange-
ment most congruent with the NWS model, government agencies maintain 
monopoly over the production of public services. With managerial reliance 
on inputs, management of the overall service-delivery process is focused on 
the assignment of explicit mandates to public sector organizations. At the 
scale of organizations, these mandates are further clarified and substantiated 
via sufficient resources. With hierarchical vertical connections and rules as a 
central management mechanism, management of street-level work is focused 
on internalization of regulations and standard operating procedures. Compli-
ance with the rules is ensured through provision of leadership and on-the-job 
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Table 10.1 Service Delivery Arrangements: Background Reform Models and Core Man-
agement Tasks

Public Service-Delivery Arrangements

Provision by 
Public Sector 
Organizations

Outsourcing and 
Contracting

Partnerships and 
Collaboration

Background Reform 
Model

Neo-Weberian state New Public 
Management

New Public 
Governance

Management of 
Delivery Process

Assigning 
public sector 
organizations 
with explicit 
mandates

Creating a 
framework for 
competitive 
procurement

Enabling a 
meaningful 
participation of 
societal actors

Management of Inter-
organizational 
Relations

Stipulating 
mandates and 
substantiating 
them with 
resources

Defining 
performance 
targets and 
ensuring contract 
compliance

Building and 
nurturing trust, 
shared values, 
and partnering 
relations

Management of 
Street-Level Work

Combining 
orientation 
toward rule-
following with 
focus on results 
and citizens’ 
needs

Combining results-
based personnel 
management 
with service 
orientation

Professionals 
engaging with 
citizens in the 
creation of 
service quality

Source: Author’s own elaboration, based on Alford and O’Flynn (2012), Hill and Hupe (2014), and Pollitt 
and Bouckaert (2011).

training (Hill and Hupe 2014). Nevertheless, in the NWS-inspired moderniza-
tion of resources management within the government sector, strict reliance on 
rule-following in this service-delivery mode is accompanied by orientation 
toward achievement of results and toward addressing citizens’ needs and 
wishes (Pollitt and Bouckaert 2011; Pollitt 2008).

In NPM-inspired service-delivery arrangements, such as the contracting-
out, output-based performance management becomes central. For the man-
agement at the system scale, this implies the emphasis on the creation of 
a framework for competitive procurement of public services production 
(Alford and O’Flynn 2012; Hill and Hupe 2014). While the given framework 
enables arrangements with various private, public, or non-profit contractors, 
relations with the selected ones are defined though contracts specifying not 
only costs but also performance targets and output standards (English and 
Guthrie 2003; Pollitt 2003). Within this setting, the management of inter-
organizational relations is oriented towards ensuring contract compliance. 
Along the same line, the management of individual interactions implies the 
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reliance on result-oriented personnel management and the creation of incen-
tives for the prevalence of service orientation (Hill and Hupe 2014; Pollitt and 
Bouckaert 2011; Thomann, Hupe, and Sager 2017).

Lastly, the collaborative arrangements induced by NPG reform strategy 
imply managerial activities through which a government enables a meaning-
ful participation of societal actors in the service-delivery process (Hill and 
Hupe 2014). Those activities include invitation and selection of participants 
and creation and maintenance of network of organizations that will act as 
service providers, and development of ways to manage strategic and opera-
tional complexity that comes with collaborative arrangements (Agranoff and 
McGuire 2004). To ensure intrinsic cooperation and participation, instead 
of adoption of rules or specification of outputs, the management of inter-
organizational relations is focused on the building and nurturing of trust, 
reciprocity, and social capital (Alford and O’Flynn 2012; Hill and Hupe 2014; 
Klijn 2010). For the management of street-level work, this implies engage-
ment of employees of organizations mandated with the collaborative service 
provision in the creation of knowledge and quality together with citizens, 
networks, and communities (Brandsen and Honingh 2016).

FORCES BEHIND REFORMS: FOCUS ON  
POLITICAL FACTORS

Goals and management tools introduced by means of one or by a fusion of 
more reform models undoubtedly have significant impact on the service-deliv-
ery arrangements that the management reform can result in. Nevertheless, the 
choice of a particular model and its materialization into service-delivery prac-
tice are also determined by numerous forces that can be at work in driving, 
guiding and restraining management change (Christensen and Lægreid 2012). 
After analysing public management reforms in twelve Western democracies, 
Pollitt and Bouckaert (2011) offered the conceptualization of public manage-
ment reform in which they apply a top-down approach to the reform process, 
and they attribute executive politicians and/or senior civil servants a key role 
in conceiving and executing the change of public management. Although it is 
central for the adoption of a specific reform package, elite decision-making 
on management change is shaped through the interplay of three large groups 
of factors, namely background socio-economic influences, political pres-
sures, and features of administrative system.

The first group of factors includes the effects of global economic forces 
and national socio-demographic aspects that provide incentives for politi-
cians and civil servants to look for ways of easing the strain on the system. 
The second cluster of factors concerns structural and dynamic elements of 

16028-0291-final2.indd   201 7/31/2019   3:32:09 PM



202 Chapter Ten

the political system. While the former refers to general features of a system, 
such as the type of executive government, the latter encompasses the influx 
of management reform ideas combined with the pressure from citizens and 
party-political ideas. In taking a broader view, Pollitt and Bouckaert (2011) 
attribute the upsurge of reforms over the last thirty years to socio-economic 
factors and to the supply of management reform ideas. On the other hand, 
political system actors – particularly groups with a vested interest in the sta-
tus quo – not only can act as sources of incentives but may also demonstrate 
a lack of interest for management reform or even recalcitrance to change. 
Resistance to change can also originate from the third group of factors which 
entails cultural, structural, and institutional characteristic of the administra-
tive system, often proven difficult to transform in more than merely incre-
mental ways.

General conceptualization of the public management reform process 
developed by Pollitt and Bouckaert (2011) presents an open schematic and 
heuristic tool that can accommodate specific empirical contexts and a vari-
ety of more specific explanations for different outcomes of management 
reforms. What is more, if looking more closely into those dynamic elements 
of a political system, party-political ideas and their influence on manage-
ment reform can thus be conceived through the lens of strategic forms of the 
linkage that politicians and parties develop with citizens in general or with 
subsets of citizens as those target populations of specific public policies. In 
competitive democracies, these strategies can take the form of programmatic 
competition or the form of clientelistic exchange, both of which tend to have 
significant, although divergent, influence on the public management reform 
(see table 10.2).

When appealing to the general electorate, politicians tend to mobilize 
voters by promising them a successful delivery of goods favoured by and 
accessible to the whole polity. In this mode of strategic linkages, which 
Kitschelt and Wilkinson (2007) refer to as the programmatic valence policy 
competition, politicians compete not by promising different packages of 
preferred public goods, but by demonstrating own abilities to successfully 
provide them. Such electoral mobilization strategy is mainly focused on the 
salient issues such are the employment, national security, monetary stability, 
or national health care (Kitschelt and Wilkinson 2007). Nevertheless, the 
incidence of scandals or the widespread dissatisfaction with the standards of 
public services might trigger public outcry for public management reform. 
Such pressure, in turn, may induce politicians to appeal to citizens by dem-
onstrating commitment to a more accountable, effective, or hospitable public 
sector (Pollitt and Bouckaert 2011).

When the mobilization strategy is focused on target populations of specific 
policies, on the other hand, the goods being offered to voters have the nature 
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Table 10.2 Types of Citizen-Politician Linkages and Their Implications for Management 
Reform

Strategic Citizen – Politician Linkages

Programmatic 
Valence Policy 
Competition

Programmatic 
Policy 

Competition

Clientelistic 
Policy 

Competition
Clientelistic 
Patronage

Focus of  
Electoral 
Mobilization 
Strategy

General 
electorate

Target 
populations 
of specific 
policies

Target 
populations 
of specific 
policies

Individual 
citizens

Features of Party 
Competition

Politicians 
compete by 
demonstrating 
own 
abilities to 
successfully 
provide 
salient goods

Spatial or 
directional 
competition 
based on 
indirect 
unconditional 
exchange

Competition 
based on 
conditional 
and direct 
exchange

Allocation of 
valuable 
goods as the 
reward or 
payments 
for political 
support

Nature of Goods 
Offered to 
Voters

Goods that are 
favoured 
by and 
accessible 
to the whole 
polity

Club goods that 
are typical 
part of (re)
distributive 
policies

Club goods 
mainly 
in a form 
of highly 
selective 
benefits

Private goods, 
primarily 
appointments 
and jobs in 
the public 
sector

Position of 
Political 
Leaders 
toward Public 
Management 
Reform

Inclination to 
demonstrate 
commitment 
to the reform, 
if public 
management 
gains saliency

Supporting or 
promoting 
reforms, 
especially 
in policies 
highlighted by 
their program

Reluctance 
toward 
reform, due 
to interest in 
preservation 
of high 
political 
discretion

Resistance 
or even 
inclination 
toward the 
politicized 
re-engineering 
of reform 
ideas

Source: Author’s own elaboration based on Kitschelt and Wilkinson (2007), Cruz and Keefer (2015), Pollitt 
and Bouckaert (2011), Kopecký et al. (2016), Chandra (2007), Grindle (2012), Peters (2010)

of club goods which include, but are not limited to, differential access to 
social insurance benefits, tax schemas, and other, categorical social benefits. 
Club goods are typically part of redistributive policies providing benefits to 
one and imposing burdens to other categories of citizens. When developing 
voter mobilization strategy focused on such goods, politicians can choose 
between a programmatic or a clientelistic linkage with targeted constituen-
cies. The choice of the former, which Kitschelt and Wilkinson (2007) refer 
to as the programmatic policy competition, implies spatial or directional 
competition with other parties based on the offer of distributive policies tar-
geting voters with different policy preferences. The choice of the clientelistic 
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strategy, on the other hand, implies party competition based on conditional 
exchange. Politicians thus offer the provision of highly selective benefits to 
targeted groups of citizens and expect political support in the form of votes 
or various contributions to political party in return (Kitschelt and Wilkinson 
2007).

When becoming office incumbents, parties that have opted for the pro-
grammatic path will frame the design and implementation of policies to 
achieve indirect exchange with their constituencies while hoping that policy 
outcomes will ensure sufficient support for the re-election of their party. In 
the application of rules guiding the distribution of benefits and costs, party 
preferences of policy implementers and beneficiaries will not affect their sta-
tus. Clientelistic office holders, on the other hand, will engage in the formula-
tion and implementation of policies mainly to ensure the conditions for direct 
and contingent exchange with their clients. By favouring ambiguous rules to 
allow them significant discretion over the implementation process, they try 
to maintain the large leeway for politicized tailoring of benefits to the needs 
of targeted citizens whose voting behaviour can be predicted and monitored 
(Kitschelt and Wilkinson 2007; Piattoni 2001).

The choice between these two strategies can significantly affect the fate of 
the public management reform. As evidence from studies encompassing both 
large and smaller samples of countries suggests, political systems in which 
public sector reforms were evaluated as more or less successful are charac-
terized by the prevalence of programmatic parties (Cruz and Keefer 2015; 
Geddes 1996). In countries ruled by parties that tend to opt for the clientelistic 
mode of electoral mobilization, on the other hand, reformist initiatives are 
often countervailed by the reluctance of politicians and groups with a vested 
interest in the preservation of high political discretion (Cruz and Keefer 2015; 
Pollitt and Bouckaert 2011). By analysing evaluations of World Bank public 
sector reform loans in over 100 countries, Cruz and Keefer (2015) even evi-
denced the smallest chances of success for those reform meant to increase the 
transparency of public sector financial management.

Additionally, public management reform efforts can be significantly under-
mined by a particular kind of clientelistic practices referred to as party patron-
age, in which allocation of valuable, rare and private goods occurs in retail 
transactions to individual citizens who receive those goods as a reward for 
loyalty or payments for past support (Kitschelt and Wilkinson 2007; Chandra 
2007). Even though the wide list of goods that can be exchanged through this 
type of citizens-politicians linkage encompasses public service projects and 
contracts, personal rewards and gifts, as well as privileged access to medical 
care, land, or housing, a more precise definition limits the concept to its most 
widespread form which refers to the politicized allocation of appointments 
and jobs in the public and semi-public sector (Kopeckỳ and Spirova 2011; 
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Kopecký et al. 2016). In its latter meaning, party patronage is linked closely 
with the phenomenon labelled by public administration literature as the politi-
cization of civil service. In its most dominant interpretation, this refers to the 
replacement of merit-based criteria with political ones in the recruitment and 
management of public servants (Dahlström 2012; Peters and Pierre 2004; 
Rouban 2012)

When strictly bound to politicization of civil servants’ careers and activi-
ties, however, patronage neither has to be clientelistic, nor does it directly 
lead to illegal or corruptive practices. Public jobs allocated through patron-
age may undoubtedly be used as a resource for vote-buying and building the 
network of loyal party supporters. On the other hand, it can also function as 
a management tool used by political leaders to gain or maintain control over 
the state apparatus and public policies. Political appointees can therefore be 
placed or employed in core civil service, state-owned companies, agencies, or 
even organizations contracted by the government not just to receive a reward 
for their political support, but also to guarantee the design and implementa-
tion of public policies that will correspond with politicians’ aims (Kopeckỳ 
and Spirova 2011; Kopecký et al. 2016; Rouban 2012).

These two motivations can function both separately and combined, and, 
as recent research on patronage conducted in twenty-two countries demon-
strated, the pattern of patronage tends to be linked to its scope (Kopecký et al. 
2016). In political systems in which politicization is limited to senior posi-
tions in civil service, patronage is mainly motivated by the desire to control 
the bureaucracy so that political appointees act as high-ranked intermediaries 
between politicians and the state apparatus. On the other hand, in polities 
characterized by substantial politicization which spreads wide across and 
deep into state institutions, patronage tends to simultaneously function as a 
control and electoral resource. Political appointees in such systems mainly act 
as parts of a network of political activists and supporters which penetrate the 
state apparatus, while enabling the party not only to pursue its policy goals 
but also to capture state resources for clientelistic purposes (Kopecký et al. 
2016).

Clientelistic deals through which jobs are given to political allies are wide-
spread in countries with high levels of economic inequality and job instabil-
ity, with the latter exhibiting the tendency to amplify the value of public 
employment. The inclination to engage in patronage practices of this type 
can nevertheless be found among political actors in most advanced democra-
cies, at the local level, in particular, and it can lead to ethically problematic 
or even illegal practices (Rouban 2012; Kitschelt and Wilkinson 2007; Keefer 
2007). Patronage-driven elected officials have been argued to need opportu-
nities for retail transactions and are consequently incentivized to engage in 
the distortion of policy design and implementation (chapter 1 in this volume; 

16028-0291-final2.indd   205 7/31/2019   3:32:09 PM



206 Chapter Ten

Chandra 2007). Proven to be a highly adaptive strategy of electoral mobiliza-
tion, patronage may not only generate resistance to management reform but 
even incentivize politicians to engage in the re-engineering of reform ideas 
and tools so as to fit in their rent-seeking needs (Grindle 2012; Peters 2010).

The latter implication is of particular interest for this chapter, as reformist 
ideas introduced to improve policy implementation and service delivery can 
be misused by rent-seeking elected officials for exploitation of public jobs in 
patronage purposes (Kekez 2018). By seeking to identify which reform ideas 
and tools are prone to patronage-driven misuse and to describe what kind of 
service-delivery practices may be induced with such rent-seeking enterprise, 
what follows below examines the origins and fate of a reformist initiative 
dealing with provision of non-institutional care of older persons in Croatia.

RESEARCH DESIGN

The research employed a case-oriented research strategy while focusing 
extensively on the home care of older persons, identified by a recent com-
parative study as a case in which the aspiration of the ruling party to preserve 
or spread patronage practices within the public sector shaped the course and 
the outcomes of service management reform (Kekez 2018). The study anal-
ysed the reform of Croatian social services induced in 2000s with the inad-
equacy of the system of facilities for residential care, the ageing of the total 
population and change in the family structure, all of this creating the need for 
novel solutions in the provision of social services. In older persons’ policy, 
this purpose was served the best, as declared by the government that led the 
reform process, with home care services designed to support older citizens in 
their homes and assist them in everyday activities such as personal hygiene, 
shopping, and cooking.

The home care service existed with the same content since the communist 
era policies, but it had a rather insignificant role in the general system of 
elderly care and was not made available in many rural and less developed 
urban communities. In seeking ways to counteract both groups of problems, 
the national government decided to launch the reformist Program of intergen-
erational solidarity in 2004. The programme functioned in parallel with the 
existing home care services and was promoted as an innovative community-
based solution for the prevention of institutionalization of older persons. The 
novelty of this reform was also related to the fact that its main promoters 
were core executive politicians who, especially in welfare policies, often 
demonstrated a lack of interest in service management reforms. In this case, 
however, politicians took a very proactive role and provided reformist efforts 
with leadership, as well as with access to significant budgetary funds. Strong 
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political engagement in the re-organization of service provision induced rapid 
growth of home care, but the patronage-driven strategy of the ruling party 
affected many executive decisions regarding actual adoption of reformist 
goals and principles (Kekez 2018).

In order to identify which management ideas and tools were used or mis-
used in this reform and to describe what kind of service-delivery practices the 
reform yielded, the collection and analysis of data was focused on the provi-
sion of home care service a decade after the reformist program was launched. 
As to the methods and sources of data collection, interviews as the main 
sources of evidence were combined with policy documents and official statis-
tical data related to the reform and the provision of the chosen social service. 
The interviews were conducted with thirty participants ranging from care giv-
ers to beneficiaries, from national government officials and public managers 
to civil society groups, as well as from local officials and public managers, 
to coordinators of non-profit, private, and public organizations providing the 
service. Interviews were conducted in different country regions by the author 
of the chapter, in the period between July 2013 and March 2014. All of the 
interviews were recorded and transcribed.

Qualitative data collected was processed by means of within-case analyses 
(Miles and Huberman 1994) that mounted to provide in-depth insight into 
service-delivery practice of selected service. Data was initially coded with 
the use of a provisional scheme of pattern codes based on the conceptualiza-
tion of service-delivery arrangements presented in the first part of the chapter 
(see table 10.1). As this part of the analysis was also used to identify and fill 
the gaps in the existing conceptualization of service-delivery practices, pro-
visional pattern codes were used in an open manner. The coding units adding 
some new insights were therefore extracted and further coded with the use 
of more inductive types of descriptive and interpretative codes. The repeated 
regularities arising from inductive codes were formalized in the last coding 
cycle to create new pattern codes assigned to the existing ones. An important 
result of such a coding process was the identification of a new service-deliv-
ery arrangement distorted with patronage practices.

FINDINGS

Home care of older persons, as indicated in the analysis of documents and 
interviews at hand, has represented one of the most developing but also the 
most heavily fragmented social service over the past decade. Not only was 
this service locally supported and organized by a countless variety of actors at 
the time when research data was collected, but it was also nationally coordi-
nated through two completely disconnected programs. While the service was 

16028-0291-final2.indd   207 7/31/2019   3:32:09 PM



208 Chapter Ten

provided within the traditional state social care system in the first program, 
in the second one the provision relied on the ‘system of intergenerational 
solidarity’ in which home care was nationally coordinated, but managed by 
county and local governments.

During 2013 and 2014, when the data for the study was collected, both 
programs were coordinated by the Ministry of Social Policy and Youth, but 
until 2012 the second program was run separately by the Ministry for Fam-
ily, Veterans, and Intergenerational Solidarity. The latter ministry existed 
from 2003 to 2011, during the two terms of the Croatian Democratic Union 
(HDZ) government. After the change of government in late 2011, the second 
program was placed under the authority of the new Ministry of Social Policy 
and Youth. Even though this institution also coordinated the home care within 
the social care system, the integration and restructuring of the arrangements 
for the provision of services for senior citizens was postponed until the full 
enforcement of a new Act on Social Care adopted at the beginning of 2014.

As the analysis of documents and interviews has indicated, both programs 
preserved their structure in the meantime, as well as the activities and tech-
niques developed by the previous government. The evidenced features of the 
home care management are summarized in table 10.3 and further elaborated 
in text that follows it.

In the first, traditional, home care program, the state maintained monopoly 
over assignment of the right to home care service and mandated it to the 
de-concentrated network of public bodies – to the Centres for Social Work 
(CSWs). Since the beginning of 2000s the bureaucratized arrangements for 
service provision, nevertheless, were complemented with New Public Man-
agement-inspired contracts which CWSs were signing with Centres for Nurs-
ing and Care or Social Welfare Homes for the older persons. Even though the 
framework for subcontracting was allowing both private and non-profit actors 
to act as providers, contracting choices reflected the Ministry’s inclination 
toward public institutions. In the year 2012, for 73 per cent of the beneficiaries 
encompassed by this program, home care was outsourced to thirty-three Social 
Welfare Homes, all founded by county governments and subsidized by the 
central state. For the remaining 23 per cent of beneficiaries, care was provided 
by twenty nine Nursing Centres, institutions specialized for elderly care and 
founded either by municipal governments or non-profit organizations such as 
the Caritas and the Red Cross (Ministry of Social Policy and Youth 2013a).

In relation with the CSWs, the central government preserved the direc-
tor role and was providing them with resources and assignments defined by 
strict rules and protocols outlined in the thick social care regulation. With 
contracted providers, the state took up the role of a regulator and an inspec-
tor, while shifting its focus toward ensuring contract compliance. Contracts 
signed between CSWs and Welfare Homes or Nursing Centres were hence 
not so much about the stipulation of rules of conduct as they were about the 
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Table 10.3 Reformed Management of the Home Care Provision: Key Features

Parallel Arrangements for Service Provision
with the ‘new’ home care program overshadowing  

the ’old’ one-

‘Old’ Home Care Program: 
Combination of In-house 

with Contracting Provision

‘New’ Home Care Program: 
Politicized Partnerships and 

Collaboration

Background Reform Model New Public Management 
ideas added on pre-
existing bureaucratic 
service management

New Public Governance 
ideas used for the 
creation of a new 
arrangement, but merged 
with patronage practices

Management of Delivery 
Process

Ensuring explicit mandates 
and creating a framework 
for contracting

Fostering local ownership, 
but keeping informal 
political control

Management of Inter-
Organizational Relations

Providing subordinate 
bodies with resources 
and assignments while 
ensuring contract 
compliance of service 
providers

Local political executives 
left with the possibility to 
pursue their own interests 
and to use their own 
capacity in arranging 
care provision

Management of Street-Level 
Work

Flexible, but standardized 
service that was granted 
under very strict rules

Local politicians 
authorizing home care 
teams or politicizing 
micro-management

Care giver designs service 
with users

specification of expected performance and outputs of service provision. Even 
though the CSWs had no mandate to interfere in the operative decisions made 
by contracted providers, the control over service delivery was ensured with 
the codification of quality standards and related overseeing authority of the 
state inspection.

The contractual provision of home care was marked by flexible, but at the 
same time standardized organization of service provision. On the other hand, 
the assignment of the right to the service to individual beneficiaries proved to be 
not as flexible. Acting as case managers, the CSWs were applying strict means 
which were testing the approval of the right to home care. As emphasized by a 
professional providing home care, the combination of strictness in the approval 
and flexibility in service provision resulted in a nicely designed service that was 
rather resistant to any kind of manipulation, but was rarely used:

Home care is nicely designed and providers follow standards, but the fact is that 
this service is relatively rarely assigned based on the approval of the CSWs. The 
census prescribed by the Social Care Act is really low and not many citizens 
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can pass the means test. Senior citizens which could even be eligible, are either 
not aware of its existence or do not know how to get it. (Manager in Centre for 
Social Welfare)

Official data confirms this statement and, as figure 10.1 shows, in the year 2013, 
home care within this program was provided only to seven per cent of the total 
number of beneficiaries encompassed by two national home care programs.

More flexibility in service arrangement and a much wider outreach was 
accomplished with arrangements developed in the course of the reform by 
the Ministry of the Family, Veterans’ Affairs and Intergenerational Solidar-
ity (MFVAIS) which in 2004 established a pilot of home care services and 
expanded it to a nation-wide Program of Intergenerational Solidarity in the 
year 2007. As figure 10.1 shows, by the year 2013, this program completely 
overshadowed the traditional home care and with more than 15.500 users and 
a 93 per cent share in number of overall national home care beneficiaries, 
became the most comprehensive, most expensive and, accordingly, the most 
politically attractive program among all home care services.

Inspirations for the design of new home care program were the principles, 
goals, and instruments of New Public Governance thinking. The reform of 

Figure 10.1 Users of ‘Old’ and ‘New’ Home Care Programs: Trends over the Past Ten 
Years
Sources: Reports published by MFVAIS and Ministry of Social Policy and Youth
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the arrangement for care provision envisioned the empowerment of benefi-
ciaries and their engagement in service delivery. That was to be achieved not 
through network of bureaucratized social care institutions or in NPM-fashion 
but via collaboration between state and local, typically non-profit community 
actors. The development of home care provision was organized by means of 
partnership agreements – with the national government signing an agreement 
on co-funding and cooperation with the regional/local governments, which 
then in turn organized the provision themselves or together with non-profit 
organizations and homes for the older persons.

Agreements were signed for two versions of partnership arrangements: 
solo home care and home care that was complemented with the state’s sup-
port to local units that wanted to open a day care centre in their community. 
While the program was managed by the MFVAIS, decisions on the funding of 
home care service were done through an open call and the process of compe-
tition among counties and municipalities which expressed interest for service 
provision. For the combined care, funding was not decided based on open 
calls, but agreements were signed with those municipalities that demonstrated 
devotion and results in providing home care.

While mobilizing local political leaders and community stakeholders 
towards a joint care for older citizens, the MFVAIS acted as the enabler. The 
analysis of qualitative and quantitative data referring to the implementation 
of the program revealed that this role, however, was combined with the role 
of a clientelistic capo in practice, while the realization of a collaboration was 
followed by the distortion of home care provision with patronage practices of 
the ruling party. The choices on the state funding, as the political official in 
the Ministry of Social Policy and Youth highlighted, reflected the real needs, 
but political links were employed as well:

The financing of home care within the Program of intergenerational solidar-
ity is mainly centralized – counties and municipalities are participating in the 
costs with approx. 23%. As to, well, how to say, the management of the Program 
during the previous government – cooperation agreements with counties and 
municipalities were not only reflecting the need to expand the service in certain 
communities, but were also a matter of discretional decisions made by politi-
cians. (Assistant Minister)

The perception of additional political criteria employed in the decision-
making process was also present among counties and municipalities that 
competed for financial support:

We couldn’t get the funds because, to be quite honest, politics played a role 
here – we just have a different party in power. We contacted the Ministry of 
Intergenerational Solidarity and the Minister. Even more than that, the former 
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county mayor and I went to Zagreb and reached an agreement with program 
coordinators . . . but we just could not reach the point of signing the contract. 
Unlike us, one municipality in our county area was able to get the signature, 
but the fact is that the local government there was at that time formed by HDZ. 
(Senior civil servant in regional/local government)

Here it is important to qualify that the affiliation of the mayor or the politi-
cal profile of county/city/commune council most plausibly acted just as an 
additional, but not the only decision-making criterion. As emphasized by the 
interviewed actors, for counties and municipalities that had a different politi-
cal profile than the national executive it was still possible to receive funding:

We contacted the Ministry in 2006 and offered cooperation. The Ministry soon 
invited our representatives to a meeting and a few months later we signed the 
contract. In the beginning we thought that the funding decision is exclusively 
political – but as our county government was formed by a different political 
option, the Ministry demonstrated to us that we were wrong. (Senior civil ser-
vant in regional/ local government 2)

Nevertheless, the fact that municipalities not fitting the political criteria 
were still able to receive funding does not dismiss the account of many inter-
viewed actors on the biased selection of actors participating in the service-
delivery network. This account was also supported by the statistical analysis 
on the structure of fund recipients. By the end of 2011, which was the year 
in which HDZ lost the national election, the number of signed agreements 
for home care services encompassed fifty nine counties and municipalities, 
out of which 89 per cent had a mayor who was a member of political parties 
in government – HDZ and its coalition partners – even though HDZ and its 
partners were in power in only 66 per cent out of 576 Croatian counties, cities 
and communes (see figure 10.2).

In comparison, combined home and day care agreements were signed with 
thirty municipalities, 70 per cent of which were ruled by HDZ and partners. 
Combined care in which funding was primarily a matter of a discretional 
decision made by higher civil servants, not politicians, reflects a wider per-
spective of party power share much more than the solo home care funding. 
After the program was placed under the new Ministry for Social Policy and 
Youth, there were no more open calls for solo home care. However, as the 
result of a strong opposition of supported localities to the restructuring of the 
program, partnership agreements from the end of 2011 were just re-signed at 
the beginning of 2012 and 2013.

In the second half of 2013, when data on home care management was 
collected, local actors included in the service-delivery network were still 
strongly opposing any changes in organization of service provision. In their 
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interviews, they emphasized the fear of losing national funding and their 
devotion to keeping their authority over the actual service management as the 
main reasons behind this opposition. Even though MFVAIS and its elected 
officials kept tight control over the selection process, the mandate for service 
management was devolved to local governments. Moreover, once the partner-
ship agreements were signed, the central government would actually leave 
the local political executive with the possibility to pursue their own interests 
and to use their own capacity for making autonomous operative decisions. 
National civil servants acting as program coordinators were given the task 
of nurturing the realization of the established implementation partnerships 
accordingly.

Collaboration and local ownership instead of subordination and reliance on 
the national initiative were to be steered though managerial reliance on trust 
as well as by the ‘golden thread’ that implied steering through controlling the 
budget and personnel. Partnership agreements would specify some outputs on 
the expenses, personnel for care provision and the number of beneficiaries per 
employee, but civil servants that were managing the program had no way to 
check their implementation. So although reports sent to the Ministry by coun-
ties and municipalities were pointing that standards outlined in partnership 
agreement were met by all municipalities, interviews with actors indicated 
that practice varied significantly in reality:

In our home-care program, the city government provides co-funding and 
doesn’t interfere in service provision. It is my responsibility, as a team leader, 

Figure 10.2 ‘New’ Home Care: Structure of Fund Recipients in the Period 2010–2013
Source: Ministry of Social Policy and Youth (2013b)
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to coordinate and monitor the work of geronto-hostesses. . . . I am also writing 
reports to the Ministry. But I know about more than one case in which home 
care team-leaders are not the ones creating the narrative and financial reports. 
Municipality mayors are not letting them do so. . . . They just say: ‘What do you 
care, just sign the financial report’ . . . and those team leaders sometimes may 
not even know what is written in that report. (Home care team coordinator in a 
non-profit organization)

Due to the lack of nationally applied oversight mechanisms and loose 
vertical couplings between civil servants in the Ministry and the funded units 
of regional/local government, the actual application of collaboration was 
dependent on the leadership style of local and national political executives. 
As a result, while in some counties and municipalities politicians left the 
micro-management to home care team leaders or community organizations, 
in others local governments decided to manage the care provision directly 
and politicize it. The latter choice in most cases implied that the decisions 
on recruitment of home care staff were made not only based on a candidate’s 
competences but also in accordance with her or his party affiliation.

In this way, trust as a management mechanism was often replaced by 
party patronage. As one local public manager described, in the localities in 
which this scenario took place, the recruitment of party supporters as service 
providers became the biggest concern for the local political executive and, 
when election time comes, so did the monitoring of their compliance with 
the clientelistic bargain:

In our county area, it was often the case that the biggest fuss was about the 
recruitment of direct service providers. The most important question was who 
will get the job, and in answering that question, party affiliation or connection 
with the party was crucial. Then, before the local election, the party would 
watch closely who was actively lobbying for whom. (Senior civil servant in 
regional/local government 3)

As often indicated by the interviewed actors, politicized hiring of home 
care staff was more present in communities in which home care was designed 
as the municipal program with care givers as municipal employees. Despite 
the fact that national program coordinators were frequently reminding coun-
ties and municipalities that the practice corresponding with the program’s 
premises would be to give up the recruitment and management of home care 
teams, out of a total of 1045 caregivers that in 2012 acted as service provid-
ers, 39 per cent of them were still directly employed and coordinated by local 
governments (Ministry of Social Policy and Youth 2013b).

In the communities included in the service-delivery network, the inclusion 
of beneficiaries in service provision was not associated with means’ testing, 
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but was guided by general indicators such as age, health, the existence of a 
family support, and left to the discretion of home care teams. As the program 
guidelines were just framing the basic elements of service, such as cleaning 
the house or making lunch, direct service providers were the ones designing 
the specific combination of these elements and adjusting it to the needs of 
each beneficiary. Although the interviewed actors were often criticizing such 
a high level of discretion, they have nevertheless emphasised that the flexible 
implementation setting enabled the creation of relevant, accessible and user-
centred service for the older persons.

This program reached beneficiaries who might have had an income slightly 
above the income census but did not have appropriate support and were thus in 
need. What is more, as users of home care are passive by default and often not 
able to pursue their rights, the fact that the service was coming to them gave 
solutions for obstacles which the social care system fights with because of its 
immobility. (Researcher/consultant)

However, in communities branded by patronage practices, as vividly 
illustrated by a former program coordinator, staff recruitment choices were 
sometimes made in direct opposition to user needs or wishes:

We received complaints from the field that mayors were misusing their pow-
ers. For example, after the recent local election, the party that was running 
the government changed in City X. As soon as he/she gained power as the new 
mayor, he/she changed the whole home care team. Although we act as program 
coordinators, we had no mandate to give them orders. All we could do was to 
ask the mayor not to do that, but that had no effect. Unfortunately, after the old 
team was fired, beneficiaries were really sad and deprived because they grew 
attached to their former geronto-hostesses. But with politics there is no mercy. 
(Managerial civil servant in Ministry of Social Policy and Youth)

In the localities in which service delivery was distorted by patronage prac-
tices, local politicians also demonstrated a tendency to reinforce user depen-
dence instead of empowerment by presenting home care services as direct 
material incentives for electoral behaviour. In that way, the NPG-inspired 
reform of home care became a route for accommodation of political and 
spoil-seeking interests of the ruling party.

CONCLUSION

Theorizing and studying different public management reform models, 
particularly New Public Management and New Public Governance, has 
often proven to be laden with normative propositions about the design of 
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management practices in the delivery of public services. This normative focus 
guided research of New Public Management and New Public Governance 
towards the mapping of managerial practices designed to improve efficiency 
of service delivery, rather than towards identifying the effects of each model 
on the service-delivery process, the effectiveness of accountability mecha-
nisms, representation of citizens’ policy preferences, and consequently on 
democracy itself (Eikenberry 2007).

Although research focused on New Public Management is also heavily 
tilted towards normative prescriptions, frequent and wide practical applica-
tion of the New Public Management strategy has nevertheless uncovered 
that the approach exhibits significant negative side effects on coherence and 
coordination in implementation of public policy (Pierre 2012). On the other 
hand, in normative discussions the effects of New Public Governance are still 
most commonly identified as the strength of the NPG model in acting as an 
amplifier of interactions between actors, facilitator of knowledge-sharing in 
the policy process, as well as enabler of more legitimacy for governmental 
actions in the eyes of citizens (Buuren, Klijn, and Edelenbos 2012).

This chapter illustrates the usefulness of a joint use of public policy, public 
management, and political governance perspectives in describing and analys-
ing the public management reform process and the effects it produces. The 
presented case study has shown the ways in which NPM and NPG ideas did 
set quite diverse contexts for the two home care reform initiatives detailed 
here. Although NPM-inspired reform of ‘old’ home care brought about new 
focus of service managers on performance measurement-based control in 
services delivery and on holistic focus on meeting citizens’ needs, it did not 
replace traditional focus on regulatory and oversight functions and reliance 
on central steering by state agencies, that is ministries. While succeeding in 
limiting the ability of political parties to integrate political patronage in the 
service management, this mixture of hierarchical and market-driven account-
ability failed to bring about mobilization of under-utilized resources within 
local communities, including civil society networks, in the organization of 
service provision.

By contrast, an influx of New Public Governance reform ideas guiding 
the creation of a ‘new‘ home care, did bring changes directed toward more 
interactive horizontal management with the use of extremely soft steering 
mechanisms. However, the change that took place in this home care program 
has also brought to light New Public Governance blind spots. Among others, 
these include NPG’s side effects such as the potential to blur out accountability 
or enable the misuse of engagement procedures by an unrepresentative local 
elite (Pollitt and Bouckaert 2011; Bell and Hindmoor 2009). Managerial reli-
ance on trust instead on contracts or rules, as the analyses of ‘new‘ home care 
program showed, might place rent-seeking politicians in the position of control 
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of the service-delivery process and enable them to use the NPG-inspired reform 
to insert political interests into the selection of actors that will act as service 
providers or users. In other words, it can enable politicians to create opportuni-
ties and resources for advancing rent-seeking objectives, and even to use these 
opportunities on the expenses on objectives set by public policy.

However, it also has to be noted that the analysis also showed that the 
politicization of the reform process and of soft steering tools might have 
positive effects. These include wider encompassment of citizens in targeted 
communities or the recruitment of organizationally underdeveloped, but 
politically important local units into a network of service providers. On the 
other hand, as public resources are often very limited, politicization might 
result in an unequal availability of the service, as well as in the perception 
that a transfer of funds to selected providers and the delivery of service to 
individual users are being used as direct material incentives directed at shap-
ing electoral behaviour. This perception need not apply to all providers and 
beneficiaries of the service, but it can nevertheless seriously damage its sus-
tainability prospects when the clientelistic party loses power and new politi-
cal actors take over. If provision of services is heavily politicalized, change 
of governing party can result in a deliberate gutting of a policy or service 
provision directed at limiting resources available to actors affiliated with the 
previous governing party, or, in order to free resources for party patronage 
available to a new governing party.

Due to that, after the 2011 national elections in which HDZ lost power, 
the home care program immediately ended up on the new government’s list 
for complete restructuring. After the several failed attempts, in the New Pub-
lic Management–inspired integration of the ‘old’ and ‘new’ home care that 
took place in April 2014, local units were removed from the implementation 
loop and Centres for Social Welfare became focal points in communities. To 
ensure better control over the implementation, partnership agreements were 
replaced by licensing and contracting, mean’s test was re-introduced and 
service content prearranged for each category of users. Such restructuring 
fostered development of the perception that values of accountability, equal 
treatment and efficiency have been protected, but at the same time it reversed 
the course of service development by causing significant reduction in the 
number of service users and the inability of direct service providers to accom-
modate user’s full needs.

NOTE

1. This chapter is based on the author’s doctoral dissertation completed at the 
Faculty of Political Science, University of Zagreb.
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This volume sets out to investigate the consequences of clientelism for 
the system of democratic representation. In this effort, it brought together 
research on clientelistic practices in second- and third-wave democracies 
(and one electoral autocracy) across three continents to look at how the 
input and output sides of the democratic process are influenced by this phe-
nomenon. While we look at clientelism in a variety of contexts, we deploy 
a minimal definition focusing on those aspects that directly relate to the 
representative process. More specifically, we follow definitions that see it 
as an electoral mobilization strategy, and, hence, we focus on those types of 
practices where selective benefits (such as consumer goods, access to social 
security programs, or jobs) are exchanged for political support (e.g. Hicken 
2011; Kitschelt and Wilkinson 2007; Stokes et al. 2013). Most importantly, 
we focus on the practices of vote-buying and political patronage. In this, we 
differ from other works on clientelism which conceive of clientelism in much 
broader light or limit it exclusively to either one or the other practice (e.g. 
Kopecký, Mair, and Spirova 2012; Piattoni 2001; Schaffer 2007).

The first chapter in this volume introduced our theoretical arguments and 
posited that we expect clientelism to have two distinctive implications for the 
process of democratic representation. We developed a vision of democratic 
representation with the processes of accountability and responsiveness at its 
core and presented it graphically in figure 1.1. Within that framework, and 
building on previous research, we see clientelism as potentially distorting the 
representative link between parties and voters on the input side of the demo-
cratic process and challenging the traditional conceptions of accountability. 
In this regard, clientelism will impact the legitimacy of the representative 
link between parties and voters by distorting the potential of substantive 
representation. It does so by perverting the roles individual voters or social 

Chapter Twelve

Conclusion: The Lessons Learned
Maria Spirova and Saskia P. Ruth-Lovell
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groups play and by altering the function of political parties and party systems 
in electoral politics (see, especially, Stokes 2005). Moving to the throughput 
and output side of the representative process, we set out an expectation that 
clientelism might lead to low (policy) responsiveness of the political elite to 
the interests of their clients. Instead of responding to their voters, clientelistic 
parties will be mostly interested in introducing new policies that expand their 
ability to provide clientelistic benefits of various kinds. As a result, clien-
telistic political actors will be more likely to engage in rent-seeking behav-
iour and in generating targetable private goods – able to finance clientelistic 
networks – instead of universalistic public policies (see Abente Brun and 
Diamond 2014; Weitz-Shapiro 2014).

The chapters in the book that followed addressed these two major themes in 
turn and pointed out important ways in which clientelism does, in fact, leave 
a variegated imprint on both the input and output side of the representative 
process. This conclusion will review the main findings of the contributions 
in this volume and point to the main insights into the relationship between 
clientelism and representative democracy as suggested by these findings in 
more general terms.

CLIENTELISM, VOTERS, AND PARTIES

The research presented in the volume suggests that clientelism concerns all 
actors involved in the process of democratic representation: how voters see 
themselves, how they relate to political parties and the political process, 
whether they vote or not and the way their preferences get translated into 
votes, and the overall systemic and social context within which elections take 
place. That clientelism impacts the link between voters and parties is not a 
new observation, but the evidence presented in the first part of the volume 
highlights the variegated ways in which this linkage type impedes the ben-
eficial by-products of substantive representation (most importantly, respon-
siveness), an underexplored aspects of this phenomenon (e.g. Kitschelt and 
Wilkinson 2007; Powell 2004; Stokes et al. 2013).

Therefore, the first two chapters in this section set out to investigate how 
clientelistic practices distort substantive representation of most likely clients 
(e.g. poor and ethnic voters). To this end, Saskia P. Ruth-Lovell (chapter 2) 
looks at party-voter congruence – an often-used indicator of policy respon-
siveness – to assess to what extent clientelistic linkages impact the match 
between voters’ policy preferences with their parties’ policy pledges. Using 
a cross-sectional data set of eighty political parties covering eighty Latin 
American democracies, she concludes that ‘clientelistic parties more likely 
misrepresent their supporters to the right (free market) end of the economic 
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scale than to the left (state interventionist) end of the economic dimension’ 
(Ruth-Lovell, XX), which is especially problematic having in mind that cli-
entelistic parties’ most likely targets are poor voters who should benefit most 
from leftist policies. Similar questions about the proper translation of voter 
preferences into representative institutions are raised by Petr Kopecký and 
Maria Spirova, in chapter 3. Exploring the links between ethnic parties and 
clientelism in Bulgaria and Romania, Kopecký and Spirova argue that eth-
nic parties, as such, are more likely to engage in vote-buying and extensive 
patronage practices, compared to their non-ethnic counterparts, thus putting 
into question the quality of the representation of the interests of minorities, 
which is already under pressure in many democracies (Kopecký and Spirova, 
XX). As a result clientelistic ethnic parties might also undermine any benefits 
descriptive representation might be bringing to the political system.

Further, Frank de Zwart examines the interplay of affirmative action, 
clientelistic practices and caste identity in India, in chapter 4, and observes 
how the persistence of clientelistic practices turns caste identity into an 
important commodity and leads to even further ‘social, political, and 
administrative fragmentation’ (de Zwart, XX). In that way, it is not only 
the political process that is transformed by clientelism but also the very 
fabric of society into which it is embedded. Taking the democratic process 
one step further, Inga A.-L. Saikkonen, in chapter 5, examines clientelism 
in Russia by focusing on selective turnout buying, which links selective 
benefits to the likelihood of voters to participate in elections. In electoral 
autocracies such as Russia, where support for the ruling party is a given, 
voter turnout ‘is a central part of the stabilization of electoral authoritar-
ian regimes’ (Saikkonen, XX). As such, clientelism helps to perpetuate 
non-competitive elections and impedes voters to hold their representatives 
accountable for their actions in office.

Finally, in chapter 6, Sergiu Gherghina and Clara Volintiru turn their 
attention to the party system level in Romania to discern the emergence of a 
new model of clientelism that factors in the interaction of parties, business 
elites and the state, extending the distorting consequences of clientelism 
for democratic representation even further. Analyses of Romanian parties 
between 2008 and 2012 illuminate the networks that have been built to link 
vote-buying practices by political parties to the financial resources provided 
by private firms in exchange for preferential access to public procurement 
(Gherghina and Volintiru, XX).

Clientelism, these chapters showed, envelops all links of the input chain 
of representation and, if kept unchecked, can alter the very basis for the prin-
ciples and workings of democratic representation. It systematically impedes 
the translation of voter preferences into political power for both poor and 
ethnic voter groups and may lead to the manipulation of the institutional and 

AuQ134

16028-0291-final2.indd   247 7/31/2019   3:32:11 PM



248 Chapter Twelve

social context through affirmative action policies, turnout buying, or business 
influence to the benefit of those who run clientelistic networks.

CLIENTELISM, POLICIES, AND PUBLIC GOODS

Taking the discussion to the throughput and output side of the representative 
process, clientelism, we have argued, is likely to influence the way public 
goods are distributed. Only recently have researchers turned their attention 
towards disentangling the relationship between clientelism and distributive 
politics (see De La O 2015; Golden and Min 2013; Stokes et al. 2013). The 
second part of the book contributes to this ongoing research area by looking 
at how clientelism leaves an imprint on the patterns of public spending and 
social policy, in general, as well as specific sectoral expenditures, political 
reforms and the role of the bureaucracy. It thus delves into the intricacies of 
the mechanisms that mark the responsiveness of clientelistic political actors 
to their clients.

In chapter 7, Yuha Ylisalo investigates an old question in a new light: the 
link between the size of governmental coalition and its likelihood to increase 
public spending. However, he qualifies the argument to assert that it is not the 
simple number of coalition partners but the extent of their clientelistic link-
ages that makes it more likely for a government to increase public spending. 
Using data from the EU, he support this with empirical evidence to conclude 
that taking into account clientelism linkages eliminates the link between frag-
mentation of the party system and public spending thus demonstrating clearly 
how clientelism distorts the patterns of public spending across democracies.

In chapter 8, Sarah Berens and Saskia P. Ruth-Lovell, explore the link 
between clientelism, social policy advocacy and social policy outcomes in 
the Latin American region. They show that clientelistic parties are less sup-
portive of universal social policies while more clientelistic party systems 
are linked with lower social welfare, especially for the poor. Taken together, 
these conclusions point to ‘a serious hurdle to political reforms toward more 
universal social welfare states in Latin America’ (Berens and Ruth-Lovell, 
xx) and further illustrate how pernicious clientelistic practices might be for 
the legitimacy of democratic policy-making, and as such for the democratic 
political system overall.

Looking at a much more specific context, Francesco Stolfi, in chapter 9, 
investigates whether the degree of clientelism in Italian regions influences 
spending by regional governments for electoral reasons. Using quantitative 
analyses across the Italian regions, he shows that political budget cycles 
in health personnel spending are larger in more clientelistic regions. This 
calls into question fundamental assumptions in fiscal policy-making, as it 
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demonstrates that how well rules work ‘depends on relatively long-term fea-
tures of national or even sub-national jurisdictions’ (Stolfi, XX).

Chapter 10 moves into the study of the consequences of the New Public 
Governance reform of the health care sector in Croatia. Anka Kekez describes 
the benefits of this reform such as more interactive horizontal management 
and soft steering mechanisms, but also points out to the blind spots created 
by this reform that allow for patronage to be carried out by local elites. 
Detailed analysis of the developments in Croatian regions demonstrates that 
such reforms can ‘enable politicians to create opportunities and resources for 
political patronage and to use these opportunities and resources for advancing 
political objectives’ (Kekez, XX).

In the final substantive chapter of the book (chapter 11), Luciana Cingolani 
takes us further into the interplay of administrative reform and clientelism 
and back to Latin America. Exploring the development of administrative sys-
tems in Argentina and Brazil, she describes the dichotomy of their develop-
ment in leading Brazil into a trajectory of policy predictability capacity and 
Argentina into a policy adaptability capacity. The latter, she argues, allows for 
opportunities for various neo-patrimonial practices because of high levels of 
control that politicians are given over administrative structures. This, in turn, 
leads to ‘a potential of distorting the design of policies in favor of those actors 
willing to engage in patronage’ (Cingolani, XX).

These chapters highlight that a diverse set of actors in clientelistic contexts 
face incentives to implement policies that undermine the interests of the 
groups that are particularly vulnerable in society and thus limit their policy 
responsiveness. Clientelism may, for example, induce national governments 
to engage in more public spending, irrespective of the size of governments, 
and hinder the expansion of social policies over time, due to the overrepresen-
tation of regressive welfare state preferences. Moreover, the implementation 
of social policies as well as their reforms, even when they are designed by 
national politicians to improve the quality of services, may foster clientelism 
if policy-makers do not account for both the incentives of political actors 
on the local or regional level and the role and incentives of public service 
officials.

These diverse studies of the interplay of clientelism, public policy out-
comes, party platforms and structures of the public sector demonstrate the 
variegated implications of the phenomenon of clientelism. It transforms the 
way parties relate to voters, and thereby the most important features of the 
democratic representative link: responsiveness and accountability. Thereby, 
it distorts both inputs into the representative process as well as the outputs 
that result from political representation. Thus, clientelism undermines all 
components of the process of democratic representation. Further research is 
to delve into the even more fundamental questions about the consequences 
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of clientelism on the system of representation – its long-term effects. Many 
questions – such as what is the impact of clientelistic practices on the public 
support for democracy, how does clientelism transform the political elite and 
the system of representation itself, and ultimately, whether we can observe a 
long-term feedback impact on the preferences of voters – remain unanswered. 
Still, they become immediate because of the work presented in this volume.
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