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Abstract

This master thesis focuses on the dynamics within the International Executives (IEs) of
International Governmental Organizations: the European Union, the Organization for Economic
Cooperation and Development (OECD) and the World Trade Organization (WTO). This master
thesis has its intention to examine the ways these IEs challenge the principle of sovereignty, why
they do go beyond the existing heritage of Westphalia. Dependent and independent variables will
be defined in order to examine this matter. The dependent variable is decision-making dynamics
that are evoked by civil servants of these IEs. There are four different types of decision-making
dynamics: intergovernmental, supranational, departmental and epistemic. These dynamics are
assumed to be influenced by a number of factors that will be applied in the analytical part of the
master thesis. These are organizational properties (H1), recruiting procedures (H2),
organizational affiliations (H3), organizational demography (H4) and organizational network
(HS). The purpose is to show that the different characteristics of these variables in each case give
different combinations of behavioral dynamics within the IEs. In spite of the different
characteristics of the chosen IEs similarities of behavior dynamics within the institutions are to

be found.

This master thesis shows that IEs are complex structures with the mixture of the decision-making
dynamics where the autonomous dynamics, supranational, departmental and epistemic, are more
salient than the intergovernmental ones. It also illustrates that the organizational factors play a

very important role in understanding the decision-making dynamics within institutions as IEs.



Chapter 1. Introduction

Nowadays we are “moving into an era of “network governance,” in which goals are
accomplished by the joint effort of many organizations who pool their resources or sovereignty”
(Roberts, 2004: 420). This kind of multilevel governance includes the transfer of responsibilities
and power from one type of institutions to another. A role of executives in the international arena
has increasingly been transferred from national institutions to international organizations.
International organizations are ““in an era of changing historical structures” (Cox, 2004: 3, title).
The importance of International Governmental Organizations (IGOs) in the international arena
has become obvious in the past decades. There is a number of historical developments that
contributed this tendency (Reinalda and Verbeek, 2004). First, the end of the Cold War
stimulated activities among international organizations that were rather passive in the period of
tension between two superpowers. Second, globalization and growing interdependency between
different international actors have made it necessary to revitalize international organizations all
over the world. Third, globalization stimulated activity of intermediaries such as non-state actors
between domestic and revitalized or emerged international organizations. A number of
instruments available to international organizations has increased their efficiency (e.g. the staff
of professionals and experts is one of the instruments that give 1GOs possibility to influence
global governance, global opinion through global mass media and a possibility of alliances
between each other becoming more salient in the international arena (Reinalda and Verbeek,
2004)).

This chapter will present research question of this master thesis. Further, it will define a
dependent variable and give an overview of five independent variables. Further, it will present
methodological note. And, at the end, the short description of the chosen IEs and expectations

from this master thesis will be presented.

Research question

All 1GO’s are organized by a plenary assembly and an executive institution. The executive
institutions are of special interest as the policies within IGOs are shaped by their executives. IEs
are normally represented by the directorate-general, seldom by a political top as in the case of the
European Commission. They have always had an important role of initiator and decision-maker.

5



IGOs are able to influence international arena challenging the Westphalian order and
undermining principles of sovereignty. And this issue is going to be discussed in this master
thesis with help of factors that contribute to IEs transcending beyond intergovernmental
dynamic. Thus, the master thesis has its intention to examine the ways IEs challenge the

principle of sovereignty, why they do go beyond the existing heritage of Westphalia.

The research question in this thesis is what decision-making dynamics can be found within such
IEs as the European Commission, the OECD Secretariat and the WTO Secretariat and what can

possibly explain them.

The master thesis deals with three different IGOs. The OECD and the WTO often referred to as
classical examples of intergovernmental organizations (Yi-chong and Weller, 2004). When it
comes to the European Commission many scholars agree that the European Union has become a
complex system of multilevel governance (e.g. Checkel, 2005, Egeberg, 2006¢). In spite of the
differences some common features could be found among all three chosen IGOs already in their
origins: all three international organizations had primarily economic goals when they were
founded. However, a role of the European Commission compared to both Secretariats has
evolved drastically over time and has become more important in various spheres of the life in
Europe. The European Commission has unique features that no other international organization
has ever had: it covers multiple policy area, it has unique supranational power delegated by the
member states and it has a multilevel union administration across levels of governance (Egeberg,

2006b,¢).

I will focus on decision-making dynamics within three IEs. The chosen institutions have both the
organizational similarities as a consequence of being executives and differences due to variety in
heterogeneity, size, regulatory methods etc. However, due to existence of organizational
similarities between these IEs some similar behavioral dynamics within the institutions are
expected to be found. Thus, this thesis challenges claim such as “comparing the Commission
with international secretariats, as was suggested in the mid 1960s (Siotis 1964)...would be of
very limited usefulness now” (Christiansen, 1996: 77). Furthermore, central in this debate will be
whether the European Commission is unique and develops own dynamics or if it has generic

characteristics. The Commission has been transformed from advisory body to executive body. If



the similarities of dynamics within the Commission and other secretariats are found it could
indicate the future potential transformation of other executives. “Europe is thus our laboratory
for getting at some bigger issues concerning the relation of institutions, states, and individuals.
When do international institutions create senses of community and belonging?” (Checkel, 2005:

802).

Four types ideal decision-making dynamics, the dependent variable

The dependent variable in this master thesis is dynamics observed within 1Es and presented by
role perceptions and behavior of IEs’ officials. Officials have multiple roles in every-day
decision-making process. That makes it challenging, but also interesting, to examine which ones
of these roles are dominating. This question is of great importance as it will make it clear how
decision-making processes within the executives happen, how their preferences are formed and
goals are set. The thesis is focusing on four ideal decision-making dynamics: intergovernmental,

supranational, departmental and epistemic.

Intergovernmental dynamic is the first type of decision-making dynamics. It is characterized by
allegiance to national government and home institutions. Intergovernmental behavioral dynamic
is characterized by the dependency of officials on nation-state: e.g. servants are appointed to
their jobs and being paid by the country of origins. Consequently, nation-state forms officials’
preferences and considerations, learns to think locally, i.e. to put the national interests first.
Communication is determined by diplomatic ethics, where each official would try to pursue
interests of own country. This is a typical situation of a classical international organization that
was founded by nation-states in order to reach own goals, autonomy of these organizations is
rather limited as autonomy of their officials is decided by their countries of origin. Behavior of
officials is determined by the domestic preferences and concerns. In general, member-states are
able to influence the officials through different channels. Officials should consider possibility of
future employment in national institutions. Thus, officials tend to develop allegiances towards

home institutions.

Supranational dynamic is the second type of decision-making dynamics. It is characterized by
servants’ allegiance to the institutions they work at, i.e. the executives, as a consequence of that

officials are mandated and being paid by the executives themselves. The concerns and



preferences are formed in terms of “the common good” (Trondal et al., 2004). The
communication is defined by community ethics that is explained by the logic of mutual
cooperation in order to solve common problems. This type of dynamic indicates high degree of
autonomy of the institutions and independency of decision-making on nation-states. Thus, the
supranational dynamic represents the opposite dynamic to the intergovernmental one. There is
often tension between these two dynamics when both dynamics can be observed at the same
time. The IEs driven by supranational dynamic represent unitary organized structures with

autonomous power covering many spheres of sovereignty (Trondal et al., 2004).

Departmental dynamic is the third type of ideal decision-making dynamics. It is characterized by
the officials’ allegiance to their own portfolio. The departmental dynamic is observed within the
various departments of the IEs. The officials get autonomy and well defined responsibilities
within own department. They are normally appointed to the position by the department. Officials
are to follow unit rules, they are appointed and being paid by the departments themselves. It
makes officials think in term of their own department. Consequently, the departmental
preferences become dominating in IE’s officials’ day-to-day life. The dynamic is guided by
departmental ethics: it is followed by the departmental rules, interests etc. Autonomy within the
department and feeling of belonging to the particular department are the characteristics of this
kind of dynamic. Officials guided by departmental dynamic tend to develop more autonomous
behavior than the ones guided by intergovernmental dynamic. Officials’ behavior is determined
by departmental preferences and considerations. The dynamic should be found in organizations
with intense interaction within units or departments. Officials have authority within the particular

area, they know well their own responsibilities and task to complete.

Epistemic dynamic is the fourth type of decision-making dynamics. It is characterized by the
formation of epistemic communities. “An epistemic community is a network of professionals
with recognized expertise and competence in particular domain and an authoritative claim to
policy-relevant knowledge within that domain or issue-area” (Haas, 1992: 3). Epistemic dynamic
will contribute to professional perspective on issues, professional ethics, and expertise. It is
characterized by loyalty to the discipline one is specializing in, construction of preferences and
norms out of professional perspective on the reality. The shared normative principles and beliefs

and commonly used set of practices produce interpretations of social and physical phenomena



(Haas, 1992). The experts would normally develop own set of norms and values unconditionally,
i.e. in spite of cross cultural differences or own governments’ policies. They will be loyal not to
particular institution or home government, but to own discipline. Consequently, the epistemic
dynamic will be guided by professional ethics. The epistemic dynamic is determined to a high
extent by the pre-socialization of the officials, their educational background and the specifics of
work. Behavior of officials will be determined by professional considerations and concerns. This

will make them consult and interact with professional experts in the same discipline.

All four types of decision-making dynamics are presented in Table 1.

Table 1. Dependent variable: Four ideal decision-making dynamics evoked by officials

The

Intergovernmental

The supranational

The departmental

The epistemic

- dependency on
nation-state,
appointment by home
governments

- allegiances towards
home institutions

- determined by
domestic preferences

and considerations

- diplomatic ethics

- high degree of
autonomy,
appointment by the
institution

- allegiances towards
own institution

- determined by
“common good”

preferences

- community ethics

- autonomy within
the department,
defined
responsibilities,
appointment by the
department

- allegiances towards
own portfolio

- determined by
departmental
preferences and
considerations

- departmental ethics

- professionalism

- allegiances towards
own discipline

- determined by
professional
preferences and
considerations,
network

- professional ethics

Source: the table is based on Trondal, 2006a: 148, Table 1

The independent variables

The master thesis will focus on the European Commission, the OECD Secretariat and at the
WTO Secretariat in order to find and compare dynamics of behavior within the institutions. The
chosen executives are analyzed across five dimensions defined as independent variables:

e HI: Organizational properties



e H2: Recruiting procedures
e H3: Organizational affiliations
e H4: Organizational demography

e HS5: Organizational network

The choice of variables was guided by the idea that all these variables should be found in all
three chosen organizations. H1 is presented by horizontal and vertical specialization of the
institution. Horizontal specialization is defined by the horizontal division of labor in the
organizational structure (territorial or sectoral). Vertical specialization is to be characterized by
separation of powers in the hierarchy. H2 is defined as the type of contracts officials get. It is
divided in the short term contracting and permanent positions. H3 looks at the type of the
contacts the officials have. There are two types of affiliations: primary and secondary: they are to
be found in each IE. H4 emphasizes demographic characteristics of the officials such as
education and previous professional experiences and tenure. Finally, H5 defines the network of
officials with focus on intensity of IE officials’ communication with other actors, both within

and outside of institutions.

Methodological note

Data used in this thesis is secondary. The idea is to systematize and analyze available data on the
chosen IEs in order to examine the dynamics within them. Found data will be applied to the
independent variables outlined above. Literature was chosen to describe the independent
variables. However, the availability and access to necessary sources was a big challenge.
Unavailability of particular data on one or two of the chosen executives has made it difficult to

compare the executives.

There is very little data on how the executives are organized and composed. Most of the
literature focused on activities and roles of the institutions in the international arena. Most of the
literature on the executives is found in the field of International Relationship theory. Only few
scholars have applied organizational theory to analyze IEs. But this area remains under-
researched. Therefore, some gaps were found already when presenting information available on

the institutions.
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There are both advantages and disadvantages with using secondary data. It gives a broad
overview of issue. Gathering secondary information requires fewer resources compared to
acquiring primary data. However, it does not bring radically new information. It looks at already

existing data, analyzes it and finds some tendencies.

The chosen executives

In the past five decades a role of IEs has changed to a great extent: from being passive and
serving needs of domestic governments to becoming active and covering more and more areas of
international life. Therefore, it could be said, as presented already in the 1970s by Cox and
Jacobsen, the dual role of each IGO has been changing from being representative subsystem of
the member states to being participant subsystem in the international arena (Reinalda and
Verbeek, 2004). However, there is an obvious lack of studies on internal dynamics within the
IEs. Influence of the IEs, central actors forming IGOs’ politics has often been underestimated.
Consequently, the issue remains under-researched at the moment. The studies on IEs as
institutional/social constructivist (e.g. Checkel) and functionalist/neo-functionalist approaches
originated by Haas have not provided a systematic insight into the IEs’ dynamics.
Intergovernmental approach sees IEs as bargaining actors that intermediate between all the
parties involved i.e. the member states. Institutional approach considers IEs being autonomous

international administrations in many contexts.

There are various opinions on how IEs have changed the Westphalian order in the past decades.
Some scholars argue that IEs’ activities have weakened the nation-states’ influence (e.g.
Rosenau, 1997). Some argue that IEs’ behavior has strengthened the position of the nation-states
and underlined their preferences (e.g. Moravcsik, 1998). Further, IEs’ transformation power is
often argued about whether IEs are able to dictate the dynamics within the nation-states
(Wessels, Maurer and Mittag, 2003) or they are influenced to a high extent by the dynamics at
the domestic level (Anderson, 2002). The main debate is on whether IEs represent one of the
nation-states’ instruments to implement their ideas or IEs are actually able to go beyond the
intergovernmental order due to their transformative ability. Institutionalist/constructivist
approaches will be presented in the theoretical part of the paper as the important part of the

theory needed for the thesis.
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These two main literature camps have not been researching IEs enough; neither have they
focused on relationship between the organizational structure and the dynamics within
institutions. In order to understand the dynamics within IGOs it is important to look both within
IGOs and outside of them, i.e. the unpacking of 1GOs is required (Barnett and Finnemore, 2004:
4).

The three IEs were chosen for a number of reasons. First, all three institutions vary across the
chosen independent variables (Table 2). Second, the OECD and the WTO Secretariats were
chosen as examples of classical international executive institutions. Two examples of classical
IEs were chosen in order to get more systematic results. The European Commission was chosen
as a special institutional arrangement with the most power among other international executives
in order to see whether it is so unique or it shares general characteristics with other executives.
And, finally, this master thesis is a part of the project of Department of Political Science and

Management at Agder University College that focuses on these three IEs.

All three 1Es share a number of common features. And it should not be surprising as they were
founded with regards to established policy sectors that were originally taken from the domestic
executives. As all the IEs were shaped on the basis of domestic institutions similar dynamics are
expected to be found across them. This fact also made it difficult to specify the jurisdiction areas
of both international and domestic executives. Many issues are dealt by a number of institutions,

both international and domestic, because their areas of jurisdiction often overlap.

However, there are still a lot of differences between the three executives: their regulatory
methods (soft vs. hard ones), the characteristics of the top administration (political vs. not
political top), the area of application (Europe, economic development or global society), the
characteristics of officials (e.g. long term contracts vs. short term contracts) and obviously the

size.

The European Union’s executive, the European Commission, represents a very special case of
IE. The European Commission consists of a number of appointed Commissioners that are on the
top of the organizational hierarchy that have formal political power. Compared to other 1Es the

Commission has much more power: the proposals made by the Commission do not have just an

12



advisory character, nation-states are obliged to follow directives and regulations originally

proposed by the Commission and accepted by the Council and the Parliament.

IEs share a number of common features. As the recent researches on the European Commission
point out that nowadays the Commission can be seen as one of the most transformative among
IEs (e.g. Egeberg, 2006b). Therefore, it can be expected that the dynamics within the
Commission will be stronger pronounced than within other executives. Moreover, if the
dynamics are not seen within the Commission they should not be expected within other IEs
(Johnston in Trondal et al., 2004). However, we should not forget the complexity and variety of

the IEs depending on their size, functions, heterogeneity.

The topic of multilevel governance in the European Union has been one of the most discussed in
the past decades. The European Commission has substantial autonomy. It is supposed to be
granted by the member states in order to play its institutional role as a policy developer for the
whole EU (Egeberg, 1996). However, multilevel governance mode can also bring a problem of
power: domestic level of governance can be in conflict with the Commission level of
governance. The complexity of the Commission’s structure makes it difficult sometimes for
national authorities to follow activities of different departments within the Commission. They are
directly in contact wit national ministry departments without being supervised by a particular
ministry. And the area that has been particularly under-researched is behavior of Commission

officials.

The Secretariat of the Organization for Economic Cooperation and Development (OECD)
represents a different kind of institution. It creates “good practices” that do not have mandatory
power vis-a-vis member-states. The OECD does not have such a binding power as the EU. In
spite of the fact that the OECD produces just soft regulatory methods it has managed to create a
good system of coordination and control that has been copied by some other international
organizations (e.g. the famous open method of coordination in the EU has been applied for more
than four decades within the OECD) (Marcussen, 2004: 90). As it represents a less politically
strong structure due to non-existence of binding power different dynamics are more likely to be
observed within this IE compared to the relatively strong politically European Commission

which produces “hard” regulatory methods as a norm.
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The Secretariat of the World Trade Organization (WTO) formally does not have any decision-
making power. It does not possess as much of authority as the European Commission. It still
represents an executive body that is involved in all spheres of the WTO activity, formulates
agenda and improves information flow within the organization (Schemeil, 2004). The decisions
made in the WTO Secretariat often have advisory character: member states can choose either to
follow or not. However, the WTO has some binding power in a number of cases. Therefore, the
WTO does have more power compared to most of other classical IGOs as the OECD. These two
organizations do not have as much of authority as the Commission. Thus, the conflict existing
between the European Commission governance and domestic governance is not that relevant in

the case of the OECD and the WTO.

Empirical expectations from the master thesis

The empirical expectations from the master thesis are to find similarities in the decision-making
dynamics within such IEs as the European Commission, the OECD Secretariat and the WTO
Secretariat as all three executives share a number of organizational aspects. Furthermore, the
question of whether the European Commission is that different from other international
executives will be relevant. If the European Commission represents something more than an
intergovernmental institution and there will be found similarities between it and other IEs it will
challenge the rationalist perspective on IEs. It will indicate the potential decision-making ability

of the executives.

The dynamics within IEs are dependent upon the “unpacked” content of IEs, i.e. the
organizational structure (H1), recruitment procedures (H2), organizational affiliations (H3),
organizational demography (H4) and organizational network (HS5). Each IE has its own set of
rules and procedures; differences are also in size, functions and the heterogeneity of the
executive as a unity. That is why there could be also found some differences in dynamics within

the institutions.

The organizational structure (H1) will be expected to influence decision-making dynamics
within the institution. A number of studies (e.g. Egeberg and Satren, 1999) pointed at the

correlation between the degree of hierarchy and the ability to develop the identification with the
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organization. Thus, we should expect the more hierarchical structures to develop more

autonomous dynamics, i.e. supranational and departmental dynamiics.

Seconded officials from the national governments are normally hired on the temporary basis
(H2). They still get the considerable amount of payment from own governments (Trondal, 2004).
They are normally heavily pre-socialized (H4) and have continuous and long-lasting interactions
with national institutions (H3 and HS). The reason for that is that even though they are placed
under Commissions instructions (Staff Regulations Art. 37), “the Commission should be
considered a secondary institutional affiliation to the seconded personnel” (Trondal, 2004: 76).
Their national institutions are still their primary institutional affiliation. The seconded personnel
will have the future employment in mind: after short-term employment within the Commission
or the OECD Secretariat they are to come back to the countries of origin. “Accordingly, the
identities and roles evoked by the seconded personnel are likely to be more national than
supranational” (Trondal, 2004: 76). The opposite characteristics should be expected to be found
in the case of the permanent officials that would be able to develop high degree of identification

with own institution.

This master thesis is divided in 5 chapters. Chapter 1 is introduction. Chapter 2 will present a
theoretical background and a theoretical model that will include the independent variables.
Chapter 3 presents empirical description of the executives and empirical data. Chapter 4 will
present the analysis of the independent variables across three executives. Chapter 5 will

summarize the findings and present a conclusion.
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Chapter 2. The theoretical perspective and the model

This chapter will be divided into two parts. The first part will cover the theories that are of
importance for the thesis, i.e. institutional perspective and the organizational perspective. The
second part will present a model consisting of independent variables that will help to compare

the executive institutions.

Theoretical background: rationalism vs. constructivism

Behavior of many IEs has been studied from two alternative perspectives: rationalist (e.g.
Pollack, 1999) and constructivist (e.g. Checkel, 2005). The first perspective with its statism
emphasizes a role of the nation-states in the international arena fails sometimes to explain the
independency of IGOs and how their agendas are set (Barnett and Finnemore, 2004). It has often
been criticized for paying insufficient attention to the institutional rules that guide the whole
decision-making process (Garrett and Tsebelis, 1996). The second perspective emphasizes an
institutional role of IGOs. It focuses on the functional roles of international organizations.
However, when IGOs produce inefficient outcomes it is often not able to explain IGOs’ behavior

and reaches a deadlock (Barnett and Finnemore, 2004).

The rationalist approach unites the neo-realist and neo-liberal ideas (Reinalda and Verbeek,
2004). Both consider member states to be the most important actors in forming the international
policies. Originally there exists no hierarchy in the international environment; all member states
have different interests. The neo-realism considers international organizations to be the tools of
the most influential member states, while the neo-liberalism believes in possibility of
improvement of the international cooperation by IGOs through reduction of asymmetrical
information. The basic principle behind these theories is that international organizations are not
able to be autonomous unities. A well-known theory of interplay between IGOs and the member
states as principal-agent theory has rationalist origins as it assumes that member states delegate
some autonomy to the international actors in order to minimize own costs. This costs-benefits
analysis is applied to the analysis of the interdependent relationship between member states and
IGOs. M. Pollack (1999), the most salient representative of this theory, underlines that the role of

the international institutions like the European Commission is to be varied “across issue-areas
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and over time as a function of the varying administrative procedures, oversight mechanisms, and

possibilities for sanctioning available to the member governments” (Pollack, 1999: 119).

Constructivist approach emphasizes the role of norms and values in the international
environment. They can construct the reality that goes above the anarchical order (e.g. Checkel,
2006). The international actors can possess other motivations than own interests and power
balances issue. Domestic organizations and national governments do not always have capacity
and resources to be effective in dealing with global problems such as human rights, poverty,
environment etc. IGOs are created in order to help national governments to manage particularly
sensitive issues that concern many actors at international levels. According to Checkel (2005),
what is of particular importance is that they have great socialization potential. Various concerns
evoked within IGOs constitute the construction of the preferences in the international decision-
making. They acquire legitimacy and have empowering effect on non-state actors that get a
chance to influence policy formation (Reinalda and Verbeek, 2004). Constructivism suggests a
different perspective on international organizations’ motives compared to the rationalist
approach: “international organizations may develop original notions of preferred policy
outcomes based on international civil servants’ sharing values, norms or bodies of knowledge”
(Reinalda and Verbeek, 2004) rather than preferred policy outcomes based on the expansion of

budgets and influence area.

To sum up, there has always been tension between two alternative perspectives on international
organizations, the realist perspective and the constructivist perspective. The first one focuses on
the influential power of the member states. The second approach emphasizes a role of
international bureaucracies as autonomous decision-making institutions at the international level.
The idea of combining both approaches was first enlightened by Cox and Jacobson’s studies
already in 1973 (Reinalda and Verbeek, 2004). They argued that it could give sometimes more
complete understanding of how international organizations function if we combine two
theoretical perspectives. In this thesis the basic assumption is that the international organizations’
executives are not just manipulated by member states in making decisions. The formation of own
preferences and positions should not be overseen. Endogenous processes presented as the

independent variables in the paper are presumed to play an important role.
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Organizational theory

Many researches on IGOs have a basic assumption that they deal with bureaucracies (e.g. Barnett
and Finnemore, 2004). Bureaucracies acquire autonomy through exercising power given by
nation-states. Bureaucracies’ impersonal rules can bring both effectiveness and rigidness. In both
cases IEs represent permanently changing and often expanding structures that do not always
follow interests of their creators. IE officials are supposed to manage the tasks and missions of
IGOs by using own resources and capabilities. “IGOs are not black boxes that respond to
external stimuli...over time these organizations develop strong bureaucratic cultures that
profoundly shape the way external demands or shocks are interpreted and the kinds of responses
the organization will entertain and, eventually, implement” (Barnett and Finnemore, 2004: 9).
Bureaucracies limit actions of officials by a set of regulations and norms. The bureaucracies help
their officials to deal with a problem of bounded rationality, reduce transaction costs for the

different parts.

“Organizational and institutional arrangements are the normative systems that are supposed to
influence the structure the occasions for evoking one identity or another” (Egerberg and Seatren,
1999:95). The bureaucracy studies have focused their attention rather on how the structures have
evolved and the administration issues than on correlation between these structures and decision-
making processes (Egeberg, 2003). “An organizational perspective highlights the role of a
decision maker’s organizational context ... by paying attention to an organization’s structure,
demography, locus and degree of institutionalization (Egeberg, 2003: 116). In our case much of
attention will be paid to the organizational factors: organizational structure (H1), recruitment
procedures (H2), organizational affiliations (H3), organizational demography (H4) and

organizational network (HS).

Organizational perspective is important in our case as it presumes that “organizations and
institutions are capable of endowing individual actors with goals and interests, provided that
certain organizational features are in place” (Egeberg, 2003: 16). This basically underlines
importance of examining organizations that influence behavior of own servants. IE officials
obviously have many roles to play as they are involved in interactions with various stakeholders
at different levels of governance. The first level is represented by the country of origin where

officials get education and professional experience. The second level is represented by the
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executive institution itself where officials develop identification and feeling of belonging to the
institution. The third level is represented by officials’ department where they spend most of the
time. Finally, at the epistemic level officials are able to share professional opinions and

expertise.

According to the rationalist theory, international institutions are unidimensional in their nature
and dominated by intergovernmental dynamic. However, the executives are complicated
systems. They are multidimensional. They can develop different dynamics. The dynamics are
often gradually transformed when officials’ behavior and role perceptions change from one
situation to another. The behavior and role perceptions that are evoked more often will tend to
dominate the others. As it is stated in Chapter 1 there are four ideal decision-making dynamics
among the officials that we are going to look for in the chosen IEs: intergovernmental dynamic,

supranational dynamic, departmental dynamic and epistemic dynamic.

The analytical model

The model consists of five independent variables that are applied. The variables are chosen on

the basis of the factors that are more likely to affect the dynamics within IEs.

Organizational properties (H1)

The first independent variable is organizational properties of the IEs. “An organizational
structure is a normative (role) structure that imposes codified expectations as regards the
decision behavior of the various role incumbents. The logic of appropriateness, incentives and

bounded rationality are the mechanisms that are supposed to connect role expectations and actual

behaviour” (Egeberg, 2004b: 53).

A typical formal organization is specialised both vertically and horizontally. It concerns both
national and international organizations. In fact, they have more similarities in their structure
than one might think (Egeberg, 2006d). Vertically organized institutions are the hierarchies that
are able to coordinate activities of subordinated civil servants. The basic idea brought up in many
organizational studies is that the more vertically specialized organizations will be able to
influence decision-making behavior and role perceptions of their officials more adequately than

the ones that are less vertically specialized. It will be the case when officials have clearly defined
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norms and boundaries of their behavior and are given more autonomy over decision-making
within the particular area. Furthermore, they are able to evoke autonomous, supranational and
departmental, decision-making behavior. Generally, the study by M. Egeberg and H. Satren
(1999) suggests that we should “expect the ‘logic of hierarchy’ to lead to a positive relationship
between position level and the level of organizational identification” (Egeberg and Satren, 1999:
97). It basically means that the higher the rank an official has in a hierarchical system the
stronger sense of belonging to the organization, identification with the institution as a whole this
official develops. Furthermore, it means that top officials are able to develop the higher degree of
identification with the organization the more hierarchical the structure of the organization is.
Therefore, top civil servants are expected “to be the most eager defenders of their respective

institutions” (Egeberg and Setren, 1999: 107).

Horizontal specialization of IEs is mainly by function and purpose (Trondal et al., 2004). The
idea is that international organizations, in our case IEs, organized by purpose and function will
tend to evoke decision-making behavior based on the functionality, thus, challenging the
Westphalian order. The various departments and units that take care of particular issues are
normally established to implement horizontal specialization in organizations. Departmental
decision-making dynamic will be evoked. Further, the horizontal sector specialization leads to
attracting experts and professionals on particular issues within the department, thus, epistemic
decision-making dynamic can be observed: e.g. in the Directorate General for trade more

officials with economic or related to trade education can be found.

Recruitment procedures (H2)

The recruitment procedures can influence to a great extent behavior and role perceptions of civil
servants within international organizations, and thereby affect degree of organization’s autonomy
(Trondal et al., 2004). The most important factors here are the time of employment within IEs
and whether officials are paid by the organization itself or by the country of origin (Reinalda and
Verbeek, 2004). Most of civil servants working in IEs have background from national
institutions. Thus, many of them could develop a feeling of belonging to the country of origin. A
feeling of solidarity could affect many of the decisions being made, especially in the case when
officials are still being paid by the national governments they had been working for previously.

They are more likely to be influenced by the national governments’ interests and policies. This
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factor should not be underestimated when finding the decision-making dynamics within
executives. The longer civil servants are being paid from the national budget the stronger
intergovernmental dynamic of decision-making within organizations, particularly IEs, are likely
to appear. And the opposite, civil servants that are paid by the organization itself are more likely
to develop a sense of belonging to the organization. Therefore, supranational and departmental
decision-making dynamics are likely to be observed within the international organizations and

their 1Es.

The same strong identification with the organization itself is developed when one has a
permanent job in this organization. And that is another important thing connected to the
recruitment procedures: permanent job based on the merit principle oppose to temporary
contracts based on quota principle. By merit principle we mean that the recruitment is of
permanent character and it is based on competence and past achievements of potential officials,
whereas by quota principle we mean that recruits are hired on more temporary contracts have on

the basis of professional, sectoral or territorial mandates (Trondal, 2006¢).

Officials recruited on the basis of quota principle keep strong boundaries with national
institutions that prevent them from evoking supranational, departmental and often epistemic roles
and behavior. The merit principle is typically applied within the European Commission and the
WTO Secretariat, whereas the quota principle applied within the OECD Secretariat (Trondal et
al., 2004). The WTO Secretariat has permanent jobs as a normative, whereas the European
Commission does have some percentage of short term recruits, at the same time when the OECD
typically has short-term officials on the regular basis (Trondal et al., 2004). The basic
assumption is that officials working on temporary basis are less likely to develop supranational,
departmental and epistemic perceptions due to the limited time they spend within the

organization and due to the existence of strong boundaries with national institutions.

Institutional affiliations (H3)

The complexity of relationship within and outside of IEs is obvious due to a big number of
counterparts involved in various interaction processes with each IE. One typical thing for all of
IEs is that their jurisdictions often overlap with other institutions’ area of influence. Conflicts are

sometimes unavoidable. The various interactions within and outside the executives make IE
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servants have many roles to play. These multiple roles that officials play are of a particular
importance. These roles are evoked in various situations: e.g. as many officials spend most of
their time within own departments they develop the departmental identity, however, it is just one
side of the identity they develop when being a part of IEs. And sometimes it could be difficult to
identify all identities as the identities that officials possess become mixed up over the long
periods of time and start supplementing each other. Thus *...organizational members often have
multiple institutional affiliations that generate multiple cues for action and role enactment”

(Trondal, 2004: 81).

IE officials’ behavior is guided either by primary institutional affiliations (within the IE) or by
secondary institutional affiliations (outside of the I1E) (Egeberg, 2006c). The officials’ behavior
can be strongly guided by primary institutional affiliations if they have intense communication
over long period of time with their primary structure, within own institution and scrappy or

seldom communication with other institutions.

Furthermore, officials’ behavior is heavily dependent on logic of primacy and recency (Trondal
et al.,, 2004). The logic of primacy implies that officials’ behavior within their primary
organizations is likely to be repeated in relation to secondary affiliations. The logic of recency
suggests that newly called up behavior and role perceptions are likely to be evoked again
(Trondal et al., 2004). Intensity and length of affiliations within primary and secondary
institutions is decisive. Officials spending most of their time within own institutions (often they
have long term contracts, but not necessary) are more likely to be guided by the logic of primacy;
the officials that spend more time outside own institution do not manage to develop a sense for
the logic of primacy and are guided by the logic of recency. The question of correlation between
the type of contracting and the behavior of officials is relevant here again, i.e. it comes up in both
H2 and H3. In the situation of the permanent struggle between the logic of primacy and the logic
of recency the institutional boundaries are decisive: well defined boundaries are likely to evoke
the logic of primacy, whereas vaguely defined boundaries make it more difficult for the officials
to follow the logic of primacy, thus, they become more affected by the logic of recency (Trondal

et al., 2004).
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This variable is closely connected to organizational network variable (HS). Networks consist of
both primary and secondary structures. The intensity and length of interactions can determine the

character of decision-making dynamics within networks.

Organizational demography (H4)

Demographic characteristics as social origins and socialization experiences (education, age,
family etc.) are very important human factor that can influence the decision-making dynamics
within any organization (Meyer and Nigro, 1976). This factor can become crucial in the case of
international organizations as they consist of people with different backgrounds, different
nationalities and it can be both exciting and challenging to have such a colorful working
collective. The logical assumption could be that officials that have longer tenure are more likely
to develop higher degree of identification with the organization they work in than the ones who
either have short-term contract or have not been employed for a long period. “Length of service
in a particular department could be related to identification with that department independent of
level of position” (Egeberg and Sztren, 1999: 99, original emphasis). Therefore, long tenure will
be conducive to the enactment of supranational, departmental, maybe even epistemic (depending
on the issue and department the officials work at) behavioral dynamics. This assumption
overlaps with the recruitment variable (H2) which originally defines the possible tenure period

within the institution.

Educational specialization of officials can be decisive in fostering epistemic decision-making
dynamic. Some fields of activity are more universal than others (e.g. mathematics is an example
of this “universal” science where institutional differences between organizations or countries can
not prevent experts from understanding each other). Experts in a particular field would find it
easier to communicate with others with the same specialization. The more universal language of

science they speak the more intense interactions are likely to be observed among them.

Age is also of importance: the younger officials are more likely to become loyal to the
organization than the older ones that are likely to have a background within domestic institutions
and strong boundaries with the country of origin. Therefore, the younger officials are more likely
to develop supranational or departmental behavior compared to the older ones who in most of the

cases have a long domestic pre-socialization before entering the international organizations, the
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IEs. And for people living at the same place for a long period of time it becomes a norm to think
“locally”. It explains, thus, the difference between the young people that have not had such a
long experience within the domestic institutions due to their age and the ones that have a long
pre-socialization stage within the national institutions. High education can be assumed to

develop epistemic decision-making dynamic among officials.

Finally, the family background is of importance. The multinational family background as well as
education from abroad is to reflect the supranational perceptions in officials’ behavior. And the
opposite, a national family and a national education is more likely to strengthen national identity.
Therefore, the pre-socialization of officials has an impact on the development of allegiance
towards particular institution, a sense of belonging to it, identification with it. It influences the

formation of role perceptions and decision-making behavior of the officials.

Organizational network (HS)

Understanding networks of international institutions is important in order to understand how they
work (Shore, 2000: 200). An organizational network can be defined here as all interactions of IE
officials with various actors on particular issues. Often it is essential to have expertise from
outside and obviously it can be found either within specialized departments of own institution or
in institutions that are specialized on it and have professionals: for instance, the need for the
trade Directorate-General within the Commission could bring it to consult divisions or units of
either the OECD Secretariat or the WTO Secretariat. This variable is closely connected to

organizational affiliations variable (H3).

As M. Egeberg (2006b) pointed out that network is very important for the international actors as
the European Union, both within and outside of institutions. The intense network within an
institution itself is more likely to evoke strong identification with this institution. Consequently,
supranational and departmental decision-making dynamics will be salient. Furthermore, intense
interaction between these divisions or units will bring experts together in epistemic communities.
Intensity and length will define a type of network we are dealing with: either it is a thick network
with intensive and long-lasting interactions or a thin network with not intensive and scrappy

communication.
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This variable should examine how intensive and long-lasting the communication between the
divisions is and if it is able to create strong epistemic dynamic within the particular IE. The
assumption would be that the density of these kinds of interactions is rather high, i.e. officials
from similar departments in different IEs would tend to communicate with each other often in
order to examine a problem better and get necessary expertise and evaluation from inside and
outside of own institution. It could happen that they also communicate well with institutions
concerned with particular issues at the domestic level. However, there is always this choice of
expertise given to professionals: they can choose between experts operating at the domestic or
international levels and between insiders and experts operating internationally. The choice of the
professionals is often determined by the logics recency and primacy (H3) and the intensity of

interactions with different actors.

The hypothesis concerning the executives’ characteristics can be presented in a Table 2.

Table 2. Hypotheses on the IEs

The European

Commission The OECD Secretariat | The WTO Secretariat
Organizational
properties (H1)
- vertical Very high High High
specialization
- horizontal By function and By function and By function and
specialization purpose purpose purpose
Recruitment Permanent positions, Short-term contracts Permanent positions

procedures (H2)

some temporary
contracts

as a normative

as a normative

Institutional
affiliations (H3)

- Primary vs.
secondary affiliations

Primary combined
with secondary

Secondary most of the
times

Primary
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Organizational
demography (H4)

- Background:
education and earlier
employment

- Tenure within the IE

High degree of
specialization

Long

High degree of
specialization

Low

High degree of
specialization

Long

Network (H5)
- Intensity of
interactions

- Length of the
interactions

Intensive and long
interactions with the
other divisions of the

same character

Intensive and long
interactions with the
other divisions of the

same character

Intensive and long
interactions with the
other divisions of the

same character
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Chapter 3. Empirical description of the executives

The perfect system of the law of nations is to
constitute an international association [composed]
of delegates chosen amongst the most virtuous
and most capable citizens [in order] to apply
international good faith and ensure the reign of
concord between the States.
(Confucius in Yi-chong and Weller, 2004: 32)
Chapter 3 will give empirical description of the European Commission, the OECD Secretariat
and the WTO Secretariat. Data on the chosen executives will be presented in order to see the

characteristics of the institutions and overall dynamics within them.

It is necessary to define what is meant by an international organization. Organizational theory
identifies three main characteristics of an international organization: “a formal instrument of
agreement between two or more nation-states which serves as the constitution of the
organization; an international conference where representatives of nation-states convene and take
decisions and where representatives of various non-state actors may exert influence; and a
permanent secretariat for the performance of ongoing tasks (a bureaucracy led by a secretary-

general)” (Judge 2004 in Reinalda and Verbeek, 2004: 12).

The importance of IGOs has increased drastically in the past decades. Their behavior has
evolved over time from being rather passive to covering many spheres of international activities
and entering the ones that were prerogative of national governments. As argued above this
tendency had its roots in the post-war international system when the need for integration and
closer cooperation became salient. This cooperation between IGOs goes often beyond national
governments. It questions the existing national boarders; and it transcends the Westphalian order.
The organizational theory approach is used in order to examine how the executive bodies are
able to influence the decisions made within IGOs. IEs can differ in many aspects: e.g. the size,
the availability of resources and given power. But all of them represent the policy shaper of
IGOs, sharing thus a number of organizational features. They were given power by nation-states
for serving certain goals, however, the executive bodies have proven to have own agenda and

pursuing own interests, even if they are in conflict with the nation-states’ ideas. Furthermore,
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their roles often overlap with the domestic executive governments. The power struggle between
IEs and domestic executives, as in the case of the European Commission and member states
governments, gives an understanding of the special arrangement some executive bodies represent

nowadays.

“International organizations cannot function without Secretariats and their international civil
servants” (Yi-chong and Weller, 2004: 5). Unfortunately, the role the officials play has been
often underestimated. It has been taken for granted that officials possess necessary competencies
and stay loyal to the organization they work for. It is likely that the ones that actually do the
biggest amount of work (analysis, assessment in provision of technical and professional support,
preparation of papers, organization of meetings etc.) do influence the work of organizations to a
great extent. Much depends on the invisible hands of these officials. Initiative is born within the
executive bodies: they are able to influence the tempo of the organization’s work, the signed
agreements, and the actors’ possession of knowledge. Various instruments are in their hands. 1

am going to see how the executive bodies’ overall dynamics are developed.

There is limited data available on comparative analysis of the chosen executives. There are two
studies (by D. Henderson (1998) and R. Blackhurst (1998)) that compare all three IEs in terms of
staff and budget. Hence, the data in Table 3 is not up to date. It demonstrates the size of the three
institutions, their administrative budget and cost per staff member in 1996 (Henderson, 1998:

102, Table 3.1).

Table 3. Three institutions compared: Staff numbers and administrative budget in 1996

Administrative Cost/Staff Administrative | Cost/Staff
budget member budget member
(millions of (thousands of (millions of (thousands
U.S. dollars, U.S. dollars, U.S. dollars, of U.S.
» actual actual PPP exchange | dollars, PPP
Agency Staff a
exchange exchange rates) exchange
Numbers s
rates) rates) rates)
The 21000 3400 162 2700 129
Commission
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The OECD 1700 340 200 260 153

U
(9}

The WTO 510 97 190 108

Source: the table is based on Henderson, 1998: 102, Table 3.1
*Purchasing-power parity (PPP) are those of the OECD for 1996, and are economywide. For the Commission, the
rate for Belgium has been taken; for the OECD, the rate for France; for the WTO the rate for Switzerland.

Table 3 shows that the Commission was already in 1996 the biggest out of three executive bodies
in terms of employees and the budget, even though the cost per official are lower than in the case
of the OECD, both in the case of the actual exchange rates and PPP exchange rates. The WTO

Secretariat was the smallest, both in terms of budget and human resources.

I would like to present each executive, their activities and examine them with respect to the
dependent variables in order to being able to analyze and compare the decision-making dynamics

across the executives.

The European Commission

The European Union and its executive institution were established already in the beginning of
the 1950s, right after the WW II. And already at that point the organizational structure of the
European Coal and Steel Community, the first arrangement of the European Union, was a
“significant institutional innovation” (Egeberg, 2006b: 2). It had some differences compared to
classical intergovernmental institutions like e.g. the OECD or the WTO. As Jean Monnet, the
French Foreign Minister’s adviser at that time, pointed out it “was the need for an executive
body that could act independently of national governments and bring supranational input into the
policy process in a systematic manner” (Egeberg, 2006b: 2). It is how the predecessor of the

European Commission, the High Authority, was established.

The European Commission is situated in Brussels. It is both vertically and horizontally
specialized. There are two main grades within the Commission, administrators and assistances
(Hooghe and Nugent, 2006), indicating the vertical specialization of the services. The
Commission is headed by the Collegium of 25 Commissioners, one from each member state. The

horizontal specialization is showed by the function and purpose formation of the around 30 semi-

29



autonomous Directorate Generals (DGs) that include many hundred Units. The Commission has
similar organizational features, functional and process, as most national executive bodies
(Egeberg and Trondal, 1999). The main difference is of course the multinational composition of

the Commission.

All IEs to some extent are organized similar to the national institutions. However, the way the
Commission crosses sectoral cleavages differs from many other IEs. Figure 1 demonstrates the
Commission structure, whereas Figure 2 shows the organization of the typical 1GO that is
organized according to the territorial principle. As the Commission is organized by sector and
function it will have to deal with conflicts between different sectors. In the typical IGO there are
differences and conflicts evoked across the countries. There is also presence of a political

leadership on the top in the Commission that is shown by a small circle in Figure 1.

Figure 1. The Commission and the related cleavages

European
Commission

Urpantzed by
sector)
function

Sectoral l Nation A ] Nation B ] Nation C
cleavages | | ]

Source: Egeberg, 2006d: 23, Figure 2.5
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Figure 2. The IGO and territorial cleavages

1GO:

organized by
territory

Nation A Nation B Nation C

Source: Egeberg, 2006d: 21, Figure 2.2

There are basically some perspectives on how the European Commission works: the first one
would use the rationalist theory as a point of departure emphasizing the multinational
composition of the Commission (e.g. Kassim and Menon, 2004), the second one would
emphasize the autonomy of the Commission with constructivism as the origins (e.g. Checkel,
2006), the last one would take the organizational theory as the basis for analyzing the

Commission (e.g. Egeberg, 2006b).

The analysis of the Commission is an under-studied area. The analysis of behavioral dynamics
within the Commission is heavily under-researched as well. A scarce number of studies is
basically divided into two groups: there are some scholars that see the supranational dynamics as
the ones to dominate (e.g. Shore, 2000, Hooghe, 2005), while others see the departmental
dynamics as dominating the officials’ behavior (e.g. Egeberg, 2006b, Trondal, 2006¢). However,
different scholars study Commission officials at different levels: from top officials to part-time
participating member-states officials. That is one of the reasons why the findings from these
studies may vary. This and the fact that other institutions of the European Union have been more
empirically analyzed indicate that the Commission is heavily under-researched. But compared to
the OECD and the WTO Secretariats there is much more data available on the Commission.

However, availability of data is still a great challenge regarding all of the three chosen IEs.
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The European Commission has some special features that make it different from any other
international institution: “its legalism, the legacy of its supranational aspirations and its wide-
ranging yet sometimes contradictory functions™ (Shore, 2000:132). Its legalism is characterized
by the existence of a legal base for the Commission’s activities. This legal basis is presented by

.

the Treaties signed by the member states. “...it seems that the EU legal process actively
promotes the centralization of sovereignty and decision-making at European level” (Shore,
2000:133). This could be an illustration of the predicted spill-over tendency in the European

Union.

The second characteristic of the Commission is a claim of being a supranational institution that
has authority to make a decision overriding national level of governance within certain areas.
The third characteristic is the variety of the Commission’s functions. It has executive,
administrative, diplomatic, legislative and political functions that were given the Commission by
the Treaties. The Commission plays an important role as policy formulator with its monopoly
right of initiative. The officials also have to play the management role in the day-to-day
functioning of the European Union. They are responsible for the budget implementation.
Commission civil servants negotiate in multilateral agreements where the European Union is
presented as an actor. They should also represent the European Union on the meetings with the
international organization as e.g. the WTO. “According to Delors, a Commission official
therefore has ‘six professions’: policy innovator, law maker, law enforcer, manager of

Community policies, diplomat and political broker” (Shore, 2000:143).

Table 4 gives an overview of the number of full-time officials starting from the year 1959 (when
it was the Commission of European Economic Community) to the year 2005. The number of
officials has been increasing in the past three decades. The need for a strong executive body was

first of all connected to the widened range of responsibilities given to the Commission.

Table 4. Commission full-time staff

1959 1970 1990 2005
Around Around
Full-time staff in the Commission 1000 5300 16000 24000

Source: the table is based on the data from Hooghe and Nugent, 2006: 149
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I would like to look at three different types of officials within the European Commission: the
first type is the Commission’s top officials, second is the seconded national experts hired on the
temporary basis and the third is the officials <ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>