e rrrrr eyl EEEEEER EEEEN
(e rrrErrrEr Ry
«eerrreeerrreerrrreerr e e rrreerrrrEerrrr PP rrry
-H-FHH-F---H-FH--F---H-FH ----- Hq || --H--HH-FF--H-
| 1 | | | L] | | | | |

Handbook of
Globalization,

Governance, and
Public Administration

Edited by
Ali Farazmand
Jack Pinkowski



Handbook
of Globalization,
Governance, and
Public Administration



[e]

11.

12.

15.

19.

22.

23.

25.
26.

27.

28.

29.

PUBLIC ADMINISTRATION AND PUBLIC POLICY

A Comprehensive Publication Program

Executive Editor

JACK RABIN
Professor of Public Administration and Public Policy
School of Public Affairs
The Capital College
The Pennsylvania State University—Harrisburg
Middletown, Pennsylvania

Assistant to the Executive Editor
T. Aaron Wachhaus, Jr.

. Public Administration as a Developing Discipline,

Robert T. Golembiewski

. Comparative National Policies on Health Care, Milton |. Roemer, M.D.
. Exclusionary Injustice: The Problem of lllegally Obtained Evidence,

Steven R. Schlesinger

. Organization Development in Public Administration, edited by

Robert T. Golembiewski and William B. Eddy

. Approaches to Planned Change, Robert T. Golembiewski
. Program Evaluation at HEW, edited by James G. Abert
. The States and the Metropolis, Patricia S. Florestano

and Vincent L. Marando

Changing Bureaucracies: Understanding the Organization before
Selecting the Approach, William A. Medina

Handbook on Public Budgeting and Financial Management, edited by
Jack Rabin and Thomas D. Lynch

Handbook on Public Personnel Administration and Labor Relations,
edited by Jack Rabin, Thomas Vocino, W. Bartley Hildreth,

and Gerald J. Miller

Handbook of Organization Management, edited by William B. Eddy
Politics and Administration: Woodrow Wilson and American Public
Administration, edited by Jack Rabin and James S. Bowman
Making and Managing Policy: Formulation, Analysis, Evaluation,
edited by G. Ronald Gilbert

Decision Making in the Public Sector, edited by Lloyd G. Nigro
Managing Administration, edited by Jack Rabin, Samuel Humes,
and Brian S. Morgan

Public Personnel Update, edited by Michael Cohen

and Robert T. Golembiewski

State and Local Government Administration, edited by Jack Rabin
and Don Dodd

Public Administration: A Bibliographic Guide to the Literature,
Howard E. McCurdy



31.

32.

33.
34.

36.

37.

39.

40.

43.
46.
49.

50.

53.

54.

55.
56.

57.
58.

60.
61.

62.

63.

64.

65.

67.

68.

69.
70.

71.

Handbook of Information Resource Management, edited by Jack Rabin
and Edward M. Jackowski

Public Administration in Developed Democracies: A Comparative Study,
edited by Donald C. Rowat

The Politics of Terrorism: Third Edition, edited by Michael Stohl
Handbook on Human Services Administration, edited by Jack Rabin
and Marcia B. Steinhauer

Ethics for Bureaucrats: An Essay on Law and Values, Second Edition,
John A. Rohr

The Guide to the Foundations of Public Administration,

Daniel W. Martin

Terrorism and Emergency Management: Policy and Administration,
William L. Waugh, Jr.

Organizational Behavior and Public Management: Second Edition,
Michael L. Vasu, Debra W. Stewart, and G. David Garson
Government Financial Management Theory, Gerald J. Miller
Handbook of Public Budgeting, edited by Jack Rabin

Handbook of Court Administration and Management, edited by
Steven W. Hays and Cole Blease Graham, Jr.

Handbook of Comparative Public Budgeting and Financial Management,
edited by Thomas D. Lynch and Lawrence L. Martin

Encyclopedia of Policy Studies: Second Edition, edited by

Stuart S. Nagel

Handbook of Regulation and Administrative Law, edited by

David H. Rosenbloom and Richard D. Schwartz

Handbook of Bureaucracy, edited by Ali Farazmand

Handbook of Public Sector Labor Relations, edited by Jack Rabin,
Thomas Vocino, W. Bartley Hildreth, and Gerald J. Miller

Practical Public Management, Robert T. Golembiewski

Handbook of Public Personnel Administration, edited by Jack Rabin,
Thomas Vocino, W. Bartley Hildreth, and Gerald J. Miller
Handbook of Debt Management, edited by Gerald J. Miller

Public Administration and Law: Second Edition, David H. Rosenbloom
and Rosemary O’Leary

Handbook of Local Government Administration, edited by

John J. Gargan

Handbook of Administrative Communication, edited by

James L. Garnett and Alexander Kouzmin

Public Budgeting and Finance: Fourth Edition, edited by

Robert T. Golembiewski and Jack Rabin

Handbook of Public Administration: Second Edition, edited by

Jack Rabin, W. Bartley Hildreth, and Gerald J. Miller

Handbook of Public Finance, edited by Fred Thompson

and Mark T. Green

Organizational Behavior and Public Management: Third Edition,
Michael L. Vasu, Debra W. Stewart, and G. David Garson
Handbook of Economic Development, edited by Kuotsai Tom Liou
Handbook of Health Administration and Policy, edited by

Anne Osborne Kilpatrick and James A. Johnson

Handbook of Research Methods in Public Administration, edited by
Gerald J. Miller and Marcia L. Whicker



72. Handbook on Taxation, edited by W. Bartley Hildreth
and James A. Richardson

73. Handbook of Comparative Public Administration in the Asia-Pacific
Basin, edited by Hoi-kwok Wong and Hon S. Chan

74. Handbook of Global Environmental Policy and Administration, edited by
Dennis L. Soden and Brent S. Steel

75. Handbook of State Government Administration, edited by
John J. Gargan

76. Handbook of Global Legal Policy, edited by Stuart S. Nagel

78. Handbook of Global Economic Policy, edited by Stuart S. Nagel

79. Handbook of Strategic Management: Second Edition, edited by
Jack Rabin, Gerald J. Miller, and W. Bartley Hildreth

80. Handbook of Global International Policy, edited by Stuart S. Nagel

81. Handbook of Organizational Consultation: Second Edition, edited by
Robert T. Golembiewski

82. Handbook of Global Political Policy, edited by Stuart S. Nagel

83. Handbook of Global Technology Policy, edited by Stuart S. Nagel

84. Handbook of Criminal Justice Administration, edited by
M. A. DuPont-Morales, Michael K. Hooper, and Judy H. Schmidt

85. Labor Relations in the Public Sector: Third Edition, edited by
Richard C. Kearney

86. Handbook of Administrative Ethics: Second Edition, edited by
Terry L. Cooper

87. Handbook of Organizational Behavior: Second Edition, edited by
Robert T. Golembiewski

88. Handbook of Global Social Policy, edited by Stuart S. Nagel
and Amy Robb

89. Public Administration: A Comparative Perspective, Sixth Edition,
Ferrel Heady

90. Handbook of Public Quality Management, edited by Ronald J. Stupak
and Peter M. Leitner

91. Handbook of Public Management Practice and Reform, edited by
Kuotsai Tom Liou

92. Personnel Management in Government: Politics and Process,
Fifth Edition, Jay M. Shafritz, Norma M. Riccucci, David H. Rosenbloom,
Katherine C. Naff, and Albert C. Hyde

93. Handbook of Crisis and Emergency Management, edited by
Ali Farazmand

94. Handbook of Comparative and Development Public Administration:
Second Edition, edited by Ali Farazmand

95. Financial Planning and Management in Public Organizations,
Alan Walter Steiss and Emeka O. Cyprian Nwagwu

96. Handbook of International Health Care Systems, edited by Khi V. Thai,
Edward T. Wimberley, and Sharon M. McManus

97. Handbook of Monetary Policy, edited by Jack Rabin
and Glenn L. Stevens

98. Handbook of Fiscal Policy, edited by Jack Rabin and Glenn L. Stevens

99. Public Administration: An Interdisciplinary Critical Analysis, edited by
Eran Vigoda

100. Ironies in Organizational Development: Second Edition,
Revised and Expanded, edited by Robert T. Golembiewski



101.

102.

103.

104.

105.
106.

107.
108.

109.

110.

111.

112.
113.

114.

115.

116.

117.

118.

119.
120.

121.

122.

123.
124.
125.

126.

127.

Science and Technology of Terrorism and Counterterrorism, edited by
Tushar K. Ghosh, Mark A. Prelas, Dabir S. Viswanath,

and Sudarshan K. Loyalka

Strategic Management for Public and Nonprofit Organizations,

Alan Walter Steiss

Case Studies in Public Budgeting and Financial Management:

Second Edition, edited by Aman Khan and W. Bartley Hildreth
Handbook of Conflict Management, edited by William J. Pammer, Jr.
and Jerri Killian

Chaos Organization and Disaster Management, Alan Kirschenbaum
Handbook of Gay, Lesbian, Bisexual, and Transgender Administration
and Policy, edited by Wallace Swan

Public Productivity Handbook: Second Edition, edited by Marc Holzer
Handbook of Developmental Policy Studies, edited by

Gedeon M. Mudacumura, Desta Mebratu and M. Shamsul Haque
Bioterrorism in Medical and Healthcare Administration, Laure Paquette
International Public Policy and Management: Policy Learning Beyond
Regional, Cultural, and Political Boundaries, edited by David Levi-Faur
and Eran Vigoda-Gadot

Handbook of Public Information Systems, Second Edition, edited by
G. David Garson

Handbook of Public Sector Economics, edited by Donijo Robbins
Handbook of Public Administration and Policy in the European Union,
edited by M. Peter van der Hoek

Nonproliferation Issues for Weapons of Mass Destruction,

Mark A. Prelas and Michael S. Peck

Common Ground, Common Future: Moral Agency in Public
Administration, Professions, and Citizenship, Charles Garofalo

and Dean Geuras

Handbook of Organization Theory and Management: The Philosophical
Approach, Second Edition, edited by Thomas D. Lynch

and Peter L. Cruise

International Development Governance, edited by Ahmed Shafiqul
Huque and Habib Zafarullah

Sustainable Development Policy and Administration, edited by
Gedeon M. Mudacumura, Desta Mebratu, and M. Shamsul Haque
Public Financial Management, edited by Howard A. Frank

Handbook of Juvenile Justice: Theory and Practice, edited by

Barbara Sims and Pamela Preston

Emerging Infectious Diseases and the Threat to Occupational Health
in the U.S. and Canada, edited by William Charney

Handbook of Technology Management in Public Administration,
edited by David Greisler and Ronald J. Stupak

Handbook of Decision Making, edited by Goktug Morcol

Handbook of Public Administration, Third Edition, edited by Jack Rabin
Handbook of Public Policy Analysis, edited by Frank Fischer,

Gerald J. Miller, and Mara S. Sidney

Elements of Effective Governance: Measurement, Accountability

and Participation, edited by Kathe Callahan

American Public Service: Radical Reform and the Merit System,
edited by James S. Bowman and Jonathan P. West



128. Handbook of Transportation Policy and Administration, edited by
Jeremy Plant

129. Art and Practice of Court Administration, Alexander B. Aikman

130. Handbook of Globalization, Governance, and Public Administration,
Ali Farazmand and Jack Pinkowski

Available Electronically

Principles and Practices of Public Administration, edited by
Jack Rabin, Robert F. Munzenrider, and Sherrie M. Bartell

PublicADMINISTRATION netBASE



Handbook of
Globalization,
Governance, and
Public Administration

Edited by

Ali Farazmand
Florida Atlantic University
Fort Lauderdale, Florida, U.S.A.

Jack Pinkowski

Nova Southeastern University
Fort Lauderdale, Florida, U.S.A.

CRC Press
Taylor &Francis Group

Boca Raton London New York

CRC Press is an imprint of the
Taylor & Francis Group, an informa business



CRC Press

Taylor & Francis Group

6000 Broken Sound Parkway N'W, Suite 300
Boca Raton, FL 33487-2742

© 2006 by Taylor & Francis Group, LLC
CRC Press is an imprint of Taylor & Francis Group, an Informa business

No claim to original U.S. Government works
Version Date: 20110714

International Standard Book Number-13: 978-1-4200-1933-9 (eBook - PDF)

This book contains information obtained from authentic and highly regarded sources. Reasonable efforts
have been made to publish reliable data and information, but the author and publisher cannot assume
responsibility for the validity of all materials or the consequences of their use. The authors and publishers
have attempted to trace the copyright holders of all material reproduced in this publication and apologize to
copyright holders if permission to publish in this form has not been obtained. If any copyright material has
not been acknowledged please write and let us know so we may rectify in any future reprint.

Except as permitted under U.S. Copyright Law, no part of this book may be reprinted, reproduced, transmit-
ted, or utilized in any form by any electronic, mechanical, or other means, now known or hereafter invented,
including photocopying, microfilming, and recording, or in any information storage or retrieval system,
without written permission from the publishers.

For permission to photocopy or use material electronically from this work, please access www.copyright.
com (http://www.copyright.com/) or contact the Copyright Clearance Center, Inc. (CCC), 222 Rosewood
Drive, Danvers, MA 01923, 978-750-8400. CCC is a not-for-profit organization that provides licenses and
registration for a variety of users. For organizations that have been granted a photocopy license by the CCC,
a separate system of payment has been arranged.

Trademark Notice: Product or corporate names may be trademarks or registered trademarks, and are used
only for identification and explanation without intent to infringe.

Visit the Taylor & Francis Web site at
http://www.taylorandfrancis.com

and the CRC Press Web site at
http://www.crcpress.com



Preface

The purpose of this encyclopedic handbook on an increasingly important
subject is to present original material on diverse issues and aspects of
globalization, governance, and public administration to answer the need
for a growing, worldwide, cross-disciplinary, multifaceted interest in glob-
alization with various implications for public administration, public man-
agement, and governance. Up until now there has been no single resource
to untangle the web of complex and multilevel issues connected with
globalization to serve as a starting point for understanding the complicated
relationships between globalization and the public sector. This handbook
will serve a primer on the issues and a guide to inform a wide spectrum of
interested parties including practitioners, academics, research scholars,
public officials, corporate managers, researchers and students of political
science, economics, finance, cross-cultural studies, human resource man-
agement, public policy, and business and public administration. There are a
wide range of issues, perspectives, case studies, and analytical and theor-
etical aspects that are included in this volume.

The handbook is organized into nine parts of related topics. Section I,
“Concepts, Meanings, and Theoretical Perspectives,” sets the conceptual
framework for our coverage of globalization in the public administration
context. Essays in Section I present several definitions and a brief historical
overview related to how globalization has developed and impacted gov-
ernance and the practice of public management. The multidimensional
process is presented as one that is perceived and received differently
based on one’s cultural perspective. Globalization transcends national bor-
ders and national cultures so that the cultural state of the world has now
become more linked to the flow of information and knowledge. However,
from a critical standpoint, the process whereby globalization develops from
information and communications technologies is challenged as a process
that is driven by design, resulting in directed change and challenges. The
designing forces behind globalization are said to promote global hegemony
and to serve self-interests of global corporations and dominant power
players in world politics and economics. This has impacts on people and
countries that are not equally distributed among all nations. Although
nations and public administration continue to exist, the assertion is made
that globalization presents new threats especially to national sovereignty



and the environment and tends to increase poverty and inequality world-
wide, both producing global insecurity.

Section II, “Consequences and Implications for Public Administration,”
and Section III, “Consequences and Implications for Governance,” include
14 chapters on various consequences and implications for public adminis-
tration and governance. The social dimensions of globalization, specifically
demographic changes, present a predicament in transitional governments
such as the former East Germany. One result of unification across bound-
aries is the blurring of client identity that has implications for public man-
agement and the lack of clear agreement on what is in the public interest.
The public interest changes depending on the configuration of the commu-
nity it serves. This also has to do with regulation of professions and
regulated occupations. Yet another result of global integration has substan-
tial implications for national security and international health interests
across changing national borders where the residents on both sides have
in common family and their shared cultural identity. Besides the political
and economic factors, negative side effects of globalization extend to
cultural disruption, especially where the government institutions are weak
and world standards are imposed on previously isolated regimes and
reinforced by rapid electronic communications.

Much of the worldwide dissemination of information concerning glob-
alization is filtered through traditional print and electronic media reports.
E-government is prescribed as a counterbalancing influence for the public
administrator to communicate directly with the public. Information and
communication technologies also create new venues for individuals and
partisan groups to reach out across borders to sway public opinion that
allows both for greater participation in democratic governance as well as
the ability for one individual with a computer connected to the Internet to
proffer propaganda and critical commentary intended to undermine estab-
lished regimes. In general, globalization has resulted in a shift in worldwide
power from elected representatives or nation’s elites to nonelected corpor-
ate elites, international non-governmental bureaucrats, and individuals.

The national administrations must increasingly interact with inter-
national organizations and laws that govern them, resulting in increasing
importance of alliances with other states spanning issues and borders.
Political power results from social energy and successful governments
find it essential to delegate authority without losing it. Non-state actors are
more and more important in global governance. International organizations
figure importantly in coordination, cooperation, and decisions concerning
international norms, standards, trade, and human rights. Governance under
globalization means understanding and integrating national goals with the
collective goals of the international community. Consequently, government
may have become secondary to the transformation of governance, i.e., how



well institutions serve their clientele. However, globally powerful states of
the North still tend to dominate through major avenues of global supra-
national organizations and economic institutions.

In three separate sections of the handbook, we include various accounts
of transformations and administrative reforms. Section IV, “Globalization
and Administrative Reform and Reorganization,” includes the global view to
restructuring governance and administration including “New Public Man-
agement” and pervasive privatization with associated diminution of ac-
countability due to the increased autonomy given to private firms,
agencies, and state-owned companies. Theoretical constructs are proposed
for developing nations whereas others address the generally overlooked
linkage between the drive for increased outputs and the limitations of
human resources and its consequences tied to motivation and job satisfac-
tion. Another chapter looks at the European Community as a case study of
successful supranational governance, albeit with crises, failures, and occa-
sional stagnation.

Section V is dedicated to country-specific case studies of administrative
reforms and reorganizations in the Asia-Pacific region including the Philip-
pines, Japan, China, and Hong Kong. In Hong Kong, the bureaucracy was
the driving force and provided leadership to the reform movement. The
administrative system there is credited with managing the social tensions
triggered by major changes in society and the Hong Kong economy. These
studies highlight the reform agenda including restructuring, privatization,
decentralization, e-government, and efforts to increase transparency and
accountability to make administration more responsive and responsible to
the social equity and efficiency issues of the time. The difficulty of permanent
reform is highlighted as the desire to abolish former regimes or consolidate
government organizations that must face established vested interests both
within the bureaucracy and from the private sector. Such resistance must be
overcome for reforms to be successful. Some of the reforms in China are said
to parallel those of New Public Management style reforms, i.e., downsizing,
decentralization, market-orientation, contracting-out, and desire to increase
transparency and improve public service.

Administrative reforms and reorganizations in Africa and India are the
subject area of the chapters in Section VI. Obstacles to meaningful decen-
tralization and measures for strengthening decentralization in the African
continent are covered. The effectiveness of decentralization to local gov-
ernments in Africa remains limited because of their dependence on the
central government for financial resources and limited autonomy, inad-
equate grass roots participation, and the lack of committed bureaucratic
leadership. Privatization efforts in Botswana are shown to have implications
for a changing role of the state following public—private partnerships. The
view of the private sector changed compared to colonial times when private



enterprise was viewed as a means of exploitation and the creator of income
disparities in the country. Now it is considered the engine of growth and
new public—private partnerships continue to be developed, partly out of the
realization that performance of public enterprises has been disappointing.
This has resulted in a new role for the state as a protector of the public
interest and monitor of the performance of the privatized undertakings.

A traditional village in India is highlighted as an example of the paradox
of development wherein land has been taken for development but the
promised developmental tasks have not been forthcoming; instead it has
resulted in corruption and exploitation. The conclusion calls for sustainable
development under globalization to be grounded in community bonding
with local deliberations in community-based institutions whereas govern-
ments seek growth through market expansion across borders worldwide.
The strategies for good governance in India and developing nations are
addressed along with an examination of what constitutes bad governance.
Information communication technology is put forward as a tool to demys-
tify governance reforms by facilitating transparency and accountability.

In Section VII, “Globalization: Comparative, Development, and Global
Public Administration,” we present chapters dealing with development that
is driven by transnational corporations, which may actually result in under-
development. Although large international corporations may drive eco-
nomic development, they do so with their own interest first and may not
consider human rights for the citizens in the growth of the economy. Another
chapter looks at imperialism as the extension of the globally more powerful
states’ power over resources or resource flows within another state’s sover-
eignty to the exclusive benefit of the globalizing imperial state. Under global-
ization we see the exercise of power by private corporations and alliances of
states that are not specifically tied to the national state where the power is
influenced. In the public service context, this means self-serving behavior for
private or state elite’s interests irrespective of the “public interest.”

Sustainable development is the subject of another chapter that calls for a
multidimensional environment including coordination of intersectoral rela-
tionships, policy domains, and microlevel feasibility with less hierarchical
bureaucracy. International development management is treated in a separ-
ate chapter. We also include here, instead of in Section VI, a case study in an
African country because it is focused on development logic and globaliza-
tion as forces behind ideology-driven reforms. The conclusion is that in the
case of Ghana, crosscultural borrowing from different cultures should allow
the development of a globalized public administration system capable of
responding to both global and local needs relying on the interdisciplinary
nature of the field; global-local interplay is required.

Section VIII, “Globalization: Issues in Public Management,” includes
chapters on public sector management reforms intended to improve



productivity with greater transparency. These include incentive systems,
competition, privatization, and accountability standards. A case study in
Russia compares the ability to autonomously generate revenues on the local
level as well as local incentives to increase the tax base. Failing such
incentives and rewards, regional and local governments are at the mercy
of the central government, which results in increases in revenue-sharing
formulas that offset any local gains.

A separate chapter focuses on ethics in the public sector to guide ethical
decision making. The transformation of governance is the topic of a chapter
that discusses increasingly international affairs by subnational governments.
Energy policy is a global concern arising out of the mismatch between
resource and production capacity and consumption demands. It pits con-
sumers and business interests against the local public interest that may only
be moderated by supranational, large utilities, and international organiza-
tions. Countries face the challenge of international trade and the need for
foreign investment for competitive advantage versus domestic opportun-
ities, resulting in diverting their resources to the foreign sector. Corporate
interests and investors frequently control these outcomes. The key differ-
ences between “market driving” compared to “market-driven” business
strategies, in the context of the global market environment, is the subject
of another chapter.

Section IX, “Globalization and the Future of Governance and Public
Administration,” looks at the prospects for change in the coming century
in the issues and implications from globalization. This includes an en-
vironmental ethic and the legacy that is being created for future genera-
tions borne out of consuming society’s penchant for greater energy demands
and natural resources degradation and corporate exploitation. One ap-
proach to altering the direction of change is change itself in the manner
that we educate and train future public sector workers. This includes ethical
training and consciousness to outcomes, unintended consequences, and
negative externalities. Public health concerns and climatic change are cov-
ered in individual chapters. Both topics can cause drastic, rapid, and irre-
versible harm to our species. Regarding public administration, partisan,
ideological conflict, and international forces have found their way into
many aspects of public management including an area once thought im-
mune to external influences such as the orderliness and predictability of
local government budgeting.

The combined forces of globalization and its implications resulting in
privatization, marketization, downsizing, corporatization, outsourcing,
cross-border administration, and other topics included in this volume result
in a challenge for public administration in this era. Revitalization of the field
rests in part on the need to understand the multifaceted causes and impli-
cations covered in the broad spectrum of issues in this handbook.



The more than 60 contributors to the handbook include many estab-
lished scholars and practitioners from around the world who share their
individual expertise and unique perspectives on these phenomena. It is our
collective hope that this handbook will serve as a library reference work
and major textbook to fill the present need and stimulate future research on
these topics.

We express our gratitude to all of the contributing authors who have
been very patient throughout the extended process of bringing this project
to fruition. We express our sincere appreciation to all the contributors for
their prompt attention to requests for revisions, rewrites, and timely sub-
mission of their manuscripts during the extended time necessary to coord-
inate them all. Our original publisher, Marcel Dekker, Inc., was sold to the
Taylor & Francis group during the time we were preparing and assembling
manuscripts for this book. We are thankful that our new publisher, Rich
O’Hanley, proved to be just as interested in our project and most coopera-
tive during the transition. Our production editor, Claire Miller, was very
understanding and helpful during the changeover period between pub-
lishers and the entire production staft at Taylor & Francis and CRC Press
proved to be a joy to work with.

Finally, we would like to acknowledge the support of other individuals
who made this project possible. Jack Rabin, the Public Administration and
Public Policy series editor, has always been supportive and encouraged our
efforts without reservation. We also thank Sami Ullah, Lynn Schweitzer,
Mary Feeney, and Associate Dean J. Preston Jones at the H. Wayne Huizenga
School of Business and Entrepreneurship at Nova Southeastern University
who provided assistance in marketing our call for manuscripts, organizing
the submissions, maintaining the database, communicating with the pub-
lishers and authors, and carrying out related tasks that enabled us to keep
organized and complete the project.

Ali Farazmand
Jack Pinkowski
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4 m Handbook of Globalization

Introduction

The dramatic changes of the last 25 years have shaken up the entire world
and produced profound changes and transformations in governments,
political systems, governance, public administration, and civic society—
state relations. Many old and traditional ways of thinking have been
replaced by new ways of thinking, ideas, and perceptions regarding phil-
osophy and management of governance, economy, and international
relations. Similarly, many institutional changes have altered traditional
structural forms and the substance of governance and administration. In-
deed, it seems the whole world has turned upside down and the institutions
have turned inside out or outside in.

If we look closely at the features of this new stage of world develop-
ment, it would not be an exaggeration to claim that the dawn of a new
civilization has begun with the rapid fall of the established, industrial
civilization with which many parts of the world are still trying to catch up.
While a few are making leaping advancements in individual and group life,
the majority of the world population is still desperately struggling to sur-
vive. Concepts of rupture and uncertainty have replaced the term rapid to
describe change or development. The result seems to be rupturing the
transformation with temporary life and characteristics. This global phenom-
enon has many profound implications for societies, peoples, governments,
and public administration systems.

Change is both inevitable and necessary, and it is often good for promot-
ing dynamic systems, but chaotic change coupled with rupturing events can
have potentially devastating consequences for many while presenting
opportunities for some. Quantitative changes are important in shaping the
structures and values of the societies, governments, and humanity, but it is
the qualitative changes that alter the long-standing characteristics of human
civilization. It is the massive qualitative changes that are now taking place
and altering the planet Earth, and its societies and communities.

The high mark of these changes is “globalization,” a concept that has
become popular worldwide. It has appeared in scholarships, in political
discussions, in various media, and in all circles of human inquiry all over the
world. The term has captured many imaginary as well as practical ways of
life and governance systems. Few terms in modern history have ever been
used as frequently as the term “globalization.” There is no single definition
of the term, yet globalization has evoked various conceptual and
intellectual, as well as political and economic reactions worldwide.

Indeed, numerous scholars and politicians and numerous ideological
perspectives have expressed different ways to describe the changes associ-
ated with globalization. For example, Huntington (1996) speaks of the
“clash of civilizations” in a divided world of East and West, Islamic and
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other Asian religious-based cultures, on the one hand, and Judaic—Christian
culture with a self-declared higher moral ground to dominate and subsume
all other cultures on the other. Fukuyama (1992) predicts, rather superfi-
cially and prematurely, “the end of history and of the last man” (due to the
fall of the Soviet system in USSR), and advises all governments and states to
abandon their existence and leave everything to market institutions to
perform the functions from A to Z. Korbin (1996) indicates a “return to
medievalism,” with its feudal features of serfdom, bondage, and baron-
ruled slavery system. Handy speaks of the “age of unreason,” in which
doing the unthinkable and thinking the unreasonable are expected in the
process of governing political systems and managing modern organizations
of public and private sectors.

These expressions reflect major points of view on the rupturing qualitative
changes worldwide. They present interesting points that merit consideration
and analysis, but they also tend to exaggerate and oversimplify the rapid
changes of the present and underestimate or misunderstand the dynamic
process of dialectical change and transformation of the future, a process that
has characterized the history of world civilizations from the earliest time; they
will continue to surprise thinkers of fixating ideas in the future.

The world is experiencing a high degree of globalism representing
ideological, political, organizational, and economic phenomena at the
turn of the 21st century, and of globalization, which is a process of world-
wide integration and transcendence. What does globalization mean? What
are the theoretical underpinnings of globalization? And what does it mean
for the state, governance, and public administration?

This chapter addresses these fundamental questions and offers a theor-
etical analysis of globalization with some implications for governance and
public administration. A political economy approach is used to explain the
changes of globalization within the process of continuity in the historical
development of political and administrative systems. The section “Big
Changes and the Challenge of Globalization,” discusses “big changes”
producing globalization with expressed concerns for the fate of governance
and public administration; “Meaning of Globalism and Globalization,” the
meanings of globalization and globalism; “Theoretical Perspective: A Bird’s
Eye View,” a theoretical analysis of different perspectives on globalization;
and “Conclusion,” (Part V) some implications for governance and public
administration.

Big Changes and the Challenge of Globalization

Change has always been a driving force for transformations throughout
history. However, several “big changes” of the last 25 years or so seem to
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have taken the entire world by surprise, shaken up many traditional
systems and ways of life, and produced new worldwide transformations in
governments, governance, state—society relations, and public administra-
tion. In the realms of international relations and politics, arguments for a
“world order” have emerged with attempts for global convergence and a
new world order. Consequently, discussions have proliferated around the
concepts of “convergence theory,” “corporate hegemony theory,” “late cap-
italism and global imperialism theory,” and various globalization theories that
represent different perspectives, viewpoints, ideological tendencies, and
socioeconomic as well as ecological and technological orientations. For a
detailed treatment of these and other theories, see my forthcoming book,
Globalization, Governance, and Administration (Farazmand, forthcoming).

This spectrum of widespread perspectives covers a scope of scholarly
discussions that range from left to right with many in between. It is beyond
the scope of this chapter to delve into the details of this subject matter.
However, for our purpose, an outline of these mega changes is presented to
set the rest of the chapter materials in order.

Generally speaking, three broad, mega changes of worldwide signifi-
cance have occurred that have caused revolutionary transformations in
governments, governance, state—society relations, and public administration.

The first mega change is technological innovation in general, but most
importantly of the computer, Internet, information, and satellite communi-
cations that have produced giant steps toward world integration and re-
moval of many artificial barriers in learning about other nations and peoples
around the world, with the ability to communicate instantaneously around
the globe. This technological innovation is just the beginning of a long-term
global change that will develop in the future. Acquiring knowledge and
information today is made easy by striking a key on the computer board.
The need to travel to libraries and information centers is disappearing fast,
and access to worldwide information is instantaneous. No longer can
governments and state or corporate institutions dictate to citizens or
employees what they should or should not know or read.

However, this does not mean a total loss of boundaries of nationalism,
or sense of national sovereignty and identity, though these concepts are
being challenged already. Formation of supranational organizations such as
the European Union (EU) is an example. Other organizations like EU may
emerge or are emerging. At the same time, atomization, rise of nationalism,
and small-scale identity formation — ethic, religious, etc. — are also devel-
oping, a contradictory development opposite of the supranational and
collective identity concepts. This dual problem of collective and individual
identity syndrome (or what I have called a dual identity syndrome — DIS)
will continue to play an important role in national governance, inter-
national relations and politics, and public administration as well as culture.
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Huntington’s concept of “clash of civilizations” with a vision of Western
civilization’s hegemony over all others will meet its own antithesis, and
indeed it has already met with such opposition in the world. This theory
will produce nothing but a catastrophe for the world.

The second mega change of global significance is an extension of the
first, that is the technological advancement in military and space areas.
Although there is nothing new about this realm of technological innov-
ations, as there have always been advancements of some sort throughout
history, this time is different in that the ability of certain superpower
nations, especially the United States, to master knowledge, skills, and
tools to dominate the world via military threats through sky, land, and
water has reached the level of global supremacy. Although deterrent forces
of global scale still exist and may pose a serious challenge to the “suprem-
acy,” in the absence of the Soviet Union they do not possess an equal and
countervailing balance of power. Besides, the global military supremacy of
the United States as the only mega-superpower has already contributed to
the establishment of an ideological doctrine of “global hegemony”
within the top-ruling elite circles of the country, with the projection of
subsuming the entire world as the new frontier realm of operation under
the U.S. global leadership, a position that is denounced by many countries
of the world (e.g., France, Russia, China, North Korea, Iran).

The assumption of such global hegemonic rule is explained by this new
“hegemony doctrine” with sacred missions of serving American national
interests worldwide with no limit to its fields of operation (read it as a global
field), on the one hand, and the self-proclaimed ideological crusade of
promoting Western ideas, culture, and Judaic Christianity along with the
values and institutions of capitalism, on the other. This is done by both the
peaceful means of diplomatic maneuvers, ideological slogans of freedom
and democracy, financial tools, coercion, violence, and direct wars and the
occupation of other nations that may pose resistance or challenge. This is
the projection that the dominant elites have for the United States as the most
dominant superpower of the world in the new century. The principles of
“the Project for the New American Century,” signed by some inner
circle elites and political figures, including the current president George
W. Bush, vice-president Dick Cheney, and defense secretary, Donald Rums-
feld, and others, clearly state the projection of American power in the world
as a global empire in the 21st century.

This new global project, no doubt, raises many alarms to other nation-
states trying to survive: the Europeans find the solution in the formation of
the EU organization, the developing countries of different continents look
for other alliances of similar fashion, and Islamic countries have their
Organization of the Islamic Countries. However, these regional or associ-
ational organizations will not serve them an effective leverage against the
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new global super baron for a wide range of economic, political, cultural,
and military reasons. Most developing countries are familiar with this new
global power reconfiguration and are used to its tricks and objectives. Most
of them have experienced direct colonialism first, and then indirect
or neocolonialism in the age of imperialism before and during the Cold
War era.

However, what is different at this time is the absence of the alternative
global superpower, the former Soviet Union (the USSR) that tended to
maintain a countervailing balance of power worldwide and offered alter-
native realms of existence free from the global hegemony of neocolonialism
or imperialism of the late corporate capitalism. Today, the threat of “military
intervention by remote control,” along with economic and diplomatic
weapons, is used to push the “doctrine of global hegemony” and oper-
ationalize the “Project for the American Century” across the globe. This
will keep the “Iron Triangles” of all fields profitably busy, especially in the
military-industrial complex (MIC), agriculture, and information technology,
to name a few. No doubt, this global assumption of supremacy creates its
own antithesis of counterbalancing forces, alliances, superpowers, and
possible grand conflicts. In the meantime, smaller nations feeling threa-
tened and squeezed will attempt every possible way to survive and main-
tain a degree of autonomy and independence by acquiring means of
deterrent power such as nuclear weapons and long-range missiles that
can reach desired targets.

The proponents of rapid globalization of corporate capitalism, as we
will see later in this chapter, view this development of survival strategy and
self-reliance by some developing nations both dangerous and useless.
Dangerous, because it poses a challenge to the “global hegemony doctrine”
and causes a security threat to the new monopolistic world order; these
nations or governments, therefore, must be prevented from developing
such power that can lead them to further independence, development,
and autonomy in the global village. Examples include North Korea, post-
revolutionary Iran, and Libya; the latter has already been convinced
through negotiations and its nuclear project has been terminated. North
Korea insists on its atomic power production unless its security is guaran-
teed by a nonaggression agreement signed by the United States. Iran insists
on its legitimate right to possess and develop nuclear technology for
peaceful purposes but rejects it for military atomic weapon purposes, just
like the advanced nations of the West, or India and Pakistan or Israel that
already possess such nuclear weapons.

The proponents of globalization of corporate capitalism also call these
nations’” attempts for self-reliance and autonomy useless because they see
no need for it, as the whole world is converging into one through the
economic power of market capitalism, in which corporations rule the
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world and Western supremacy of military and economic domination is
unstoppable (see, for example, Fukuyama, (1992).

The third, and perhaps the most important, change of the late 20th
century was the sudden and shocking collapse of the Soviet Union as the
countervailing superpower of the world. The fall of the USSR ended the era
of a bipolar global world order in which the two superpowers, the U.S. and
the USSR, competed for world domination, control, and expansion of their
spheres of influence. Developing countries of the world were divided more
or less under these two global superpowers with two opposing ideological,
political, social, and cultural orientations; for several decades, they had
enjoyed some safety nets of protection zones created by the opposing
superpowers. Yet, while Cold War characterized the two superpower rela-
tions, hot wars were always fought in developing and less developed
nations that represented the extended arms of the superpowers in the
battlefield.

With the sudden fall of the Soviet Union, this global bipolar world order
was ended along with the Cold War drama, but immediately, a new global
world order was proclaimed by the Western capitalist powers, especially
the United States, which now claims to assume global leadership with
projected plans of hegemony, domination, and control, all in the name of
ideological and doctrinal slogans of market supremacy, corporate capital-
ism as the most advanced organization of economic system, liberal values
of freedom and liberty, property, Western style of democracy, and Judaic—
Christian religious values of the Western civilization (Huntington, 1996).

It is beyond the scope of this chapter to discuss the reasons why the
USSR collapsed, but at least two broad multitudes of factors contributed to
the phenomenon: one was internal and the other external. Internally, the
system was new and was in experimentation for decades, therefore many
trials and errors. Obviously, the system was surrounded from all fronts by
hostile forces of capitalism that did everything they could to defeat the
system. The country’s overemphasis on military, defense, and space tech-
nological achievements, no doubt, gained the system tremendous recogni-
tion, respect, and ability as a superpower to check the abuses of the
Western superpower and make a key difference in shaping and reshaping
global politics and international relations. However, this superpower
achievement was gained at a price domestically vis-a-vis its citizens, their
consumer expectations, and the problems of managing a gigantic economy
and society. Public management was a big project of the Soviet system, yet
its dynamics failed to catch up with the latest in the world and with that of
the Soviet achievements in the military and space areas.

While the fall of the Soviet Union was a sad tragedy for the poor, the
working classes, and the less developed nations hoping to develop on a
noncapitalist path of sustainable development free from mass inequality of
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the capitalist order, the capitalist world of the West in general and the
United States in particular cheered the collapse and celebrated the biggest
change of the world in the last quarter of the 20th century. What a change! It
gave the proponents of capitalism a boost of morale, a new source of
energy, and a new claim of legitimacy for capitalist system of economy
and society over socialism and all other forms of economic organization;
market supremacy has since been a global slogan of Western powers,
corporate leaders, politicians, academic circles, consulting think-tank
organizations, and even religious leaders.

These and other equally or less important changes of the last 25 years seem
to have turned the world upside down and caused massive transformation
in all aspects of life, society, politics, and administration. They have contrib-
uted to the new, contending theories of global world order and globalization.
But, then, what does globalization mean?

Meaning of Globalism and Globalization

Diversity and confusion characterize the meaning of globalism and global-
ization. These terms mean different things to people with different world-
views, ideologies, and knowledge bases. Thus, no single definition can be
used to explain globalism and globalization. Notwithstanding, the impacts of
knowledge on governance and public administration have been inconclu-
sive and confusing with the subject being studied. Because public adminis-
tration constitutes the core of the state and its governance (Holden, 1997), any
changes in the character of the state means corresponding changes in gov-
ernance and administration, and changes in governance and public admin-
istration are reflected in the character of the state.

Globalization and the State

Some scholars have already claimed the “end of the state and administra-
tion” (Stever, 1988). Others point to the irrelevance of the state or “state
indifferent” in the new logic of global capitalism. Others may see their
earlier dream of global “cosmocorporations” come through, seeing states
as irrelevant. These arguments are hardly new. As far as globalism and
world systems are concerned, both have existed since the turn of the 20th
century and both were accentuated by the rise of the USSR and its ideo-
logical claim of world socialism.

The demise of the state was predicted by certain liberal internationalists
as well as by some Marxist-Leninists early in the 20th century. Lenin’s
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seminal work, Imperialism: The Highest Stage of Capitalism (1965), focused
on the growth and role of multinational corporations in modern capitalism,
making the state redundant to serve the interests of transworld corporate
elites. The recent argument of “transnationalism,” which appeared in the
1970s, has also gained momentum. More recently, the works on globaliza-
tion and new world order allude to the conclusion that the days of the state
are numbered (Ohmae, 1995).

Similarly, scholars of governance and public administration have pre-
dicted the creation of a new world order beyond nation-states by global
corporations and the emergence of a “global village” and a “world govern-
ment” with “global management”. However, with the exception of a few
scholarly works (Farazmand, 1994, 1999, 2001a,b), little critical analysis of
the terms globalism, globalization, and new world order have been
offered in public administration. Others, however, have vocally refuted
the idea of the end of the state. For example, Scholte (1997) has argued the
persistence of the nation-states with all implications for public adminis-
tration. Hirst and Thompson (1996), Zysman (1996), have argued that
globalization has been exaggerated and that the states remain strong
with crucial functions of governance. In fact, some political scientists
like Skcopol (1985), who “brought the state back in” to their disciplines
during the 1980s, have maintained their skepticism about the disappear-
ance of the state from history. As a result, the process of globalization has
produced opposing and controversial trains of thought, concerning the
fate of the state in modern governance: one predicting the end of the state,
another arguing on the persistence of the state and national governance,
and still others with other perspectives in between, as we will see later in
this chapter.

What is most important is the impact of globalism and globalization on
governance and public administration. The fact is that these phenomena
have changed the nature and character of the state and public administra-
tion worldwide. There have been “retreating shifts” in the quality and
quantity of state power and authority (Strange, 1996; Graycar, 1983), away
from the welfare state and transformed into a security-militarized and
coercive “corporate state” (Farazmand, 1997a.b, 1999, 2001b). No matter
what perspective is adopted, the end results have been increasing fiscal
crisis of the state, accompanied by a serious crisis of governability, insecur-
ity in the midst of increased militarization of the world, and further crises of
human insecurity worldwide, a vicious cycle that only feeds into more
crises in the age of globalization and increasing inequality.

Using a political economy approach, this chapter treats the concepts of
globalism and globalization as phenomena produced by historical changes
within the broader framework of continuity. Unlike assertions by some, as
in the End of History and the Man (Fukuyama, 1992), this chapter considers
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globalization as an expected historical, dialectical development of late
capitalism and argues that globalization is caused by the dynamic nature
of rapid accumulation of surplus at the global level. The dynamic nature of
capitalist political economy in its latest development has shifted in favor
of financial capital as opposed to the earlier production nature of the
capital. It has shifted from national to global capitalism. Change and con-
tinuity are dialectical characteristics of the development of socioeconomic
systems. The qualitative and quantitative changes of the last few decades
have altered the nature of capitalist economies and their respective struc-
tures and organizations of governance and administration. These changes
started after World War II and have accelerated since the 1970s. But the state
will persist, I have argued.

Elsewhere (1999, 2004), I have argued that globalization has been caused
by several factors, including the economic factors of surplus accumulation
of capital, the state, domestic constraints, innovations in information tech-
nology, international institutions, and ideology. In turn, globalization has
caused significant consequences for the capitalist state, its governance, and
its public administration. The core of the state and administration persists in
the broader sense of continuity. But major changes have been occurring, as
a consequence of globalization, that alter the nature and character of the
state and public administration from the traditional welfare administrative
state to that of the corporate welfare state. Thus, global capitalism is
analyzed in the context of the world political economy. In this context,
globalization is considered more broadly than capitalism alone.

Capitalism needs the state and the state is not independent from capital,
the elites of both work together in the globalization process because it
serves both. Unfortunately, little has been studied on the causal relation-
ship among the aspects of globalization, the state, sound governance, and
public administration. With the rise of globalization of financial capital and
ideological globalism, the very identity of nation-states and their sover-
eignty has been challenged.

What Does Globalism Mean?

Globalism means an ideological system with global wings of operations,
strategic points, and integration. Like the term capitalism, globalism recognizes
no territorial limits or boundaries and claims the entire realm of the world. As a
concept, globalism is a global system of capitalist order, as proclaimed by the
ideology of globalizing corporations and the globalizing superpower “states”
that guard and promote them. Thus, globalism is an ideological, organiza-
tional, political, and economic phenomenon of the late 20th century, but its
origin may be traced to the 19th century and even earlier times.
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Globalism denotes integration and convergence of world powers, cul-
tures, economic systems, organizational arrangements, and administrative
practices. It reflects concentration, centralization, and a melding of differ-
ences to produce universal symbols, modules, norms, values, and struc-
tures. Therefore, globalism is the institutionalization of global peoples,
structures, values, norms, socioeconomic systems, and power relationships
toward a unifying system of structures and values. As such, globalism is a
worldly ideology to which conformity and compliance are required or at
least expected.

Once operationally established and institutionalized, globalism will be
extremely difficult to resist though not impossible. However, it will also
generate its countervailing dialectical forces of resistance from all over the
world, forces that oppose oppression, exploitation, domination, and threat
to human and national identity. The great Russian philosopher Dostoevsky
once observed that “man will engage in self-destruction to preserve his
identity.” This may be true, but will it matter to the “power holders” of
globalization in the age of late capitalism? What can the powerless do in the
face of powerful?

What Does Globalization Mean?

While globalism is an ideological system, globalization is a process and a
means to achieve the goals of globalism and serves its interests. Globaliza-
tion has meant many things to many people. The ideas are diverse, inter-
changeable, and broad, so much so that it is easy to fall into a definition
trap. For example, economists consider globalization as an advance step
toward a fully integrated world market. Political scientists view it as a march
away from the conventionally defined concept of state with territorial
sovereignty and the emergence of supranational and global governing
bodies under a new world order (Falk, 1997). Business school scholars
and consultants see globalization as unlimited opportunities in a “border-
less world” (Ohmae, 1990). Others view globalization as a phenomenon
driven only by private-sector corporations, not governments (Strange,
1996). These viewpoints reflect different lenses of seeing the world, and
they promote the interests they are supposed to serve.

Meanings and theories of globalization are expanding with time, as
globalization is not an entirely new concept or reality. Indeed, globalization
has a long history. Perhaps the first time in history that globalization was
conceptualized and even realized to a great extent in the ancient world
was by Cyrus the Great, who by conquering virtually the entire known
world founded the first world-state Achaemenid Persian Empire in 550 B.C.
Unlike the Romans, who attempted centuries later to assimilate all subject
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peoples into one Roman culture, Cyrus envisioned a united and unified
empire of Persia with a “synthesis of civilizations” many of whom were in
place before the arrival of Aryans on the Iranian plateau; under this new
global empire all civilizations were free to practice their cultures, traditions,
and values under the novel system of “tolerant governance,” in which
slavery was abolished and freedom of religion, language, and cultures was
assured by Cyrus the Great’s Universal Charter of Human Rights, the first
ever issued in human history (for more details, see Olmstead, 1948; Frye,
1975; Farazmand, 2001a).

Cyrus’s globalization vision lasted for over 200 years, only to be fol-
lowed by another globalization figure, Alexander the Great, whose vision
was to establish a Hellenic world, a vision that did not last too long, for it
soon was recaptured by the Parthian Empire of Persia in the East and the
newcomer Roman Empire of the West. For the next 800 years, the world
was ruled mainly by these two key superpowers, along with China in the
Far East. The rise of the Islamic Empire in the 7th century was another
attempt to form a global community of devout Muslims (Islamic
Ummat) then facing the yet another contending globalizing force of
Christianity. The subsequent rise and fall of other great empires of the
West and the East in the last five centuries have shown how many times
earlier attempts at the globalization game have been played out in human
history.

Thus, early concepts and forms of globalization have been around for
over 2500 years. Why then a surge of globalization discussion in the last 20
years? The answer to this question must be found in the “big changes”
outlined earlier in this chapter.

Today, a cursory review of the monumental literature on globalization
reveals diverse meanings and theoretical perspectives. Grouping together
their common threads, we find several meanings and contending views as
presented below. Aside from the viewpoints and meanings of globalization
pointed out earlier in this section, it is important to note that all discussions
of globalization deal with the question of borders, “the territorial demarca-
tions of state jurisdictions, and associated issues of governance, economy,
identity, and community” (Scholte, 1997, p. 430). Following this guidance,
we discern six meanings of globalization:

1. Globalization as internationalization means an increase in cross-
border relations among organizations, identities (including human and
governmental) and communities beyond national jurisdictional boundaries.
Originated centuries ago, internationalization grew with the rise of inter-
national trade and other aspects of economic and political relations among
nations. Although governance and public administration have become
more internationalized, such internationalization is not new either and
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has been a common practice after World War II, and the Cold War era
epitomized this 20th century phenomenon (Waldo, 1980; Riggs, 1994).

2. Globalization as border openness has similar limitations and is not
new, as the borders of the capitalist nations, constrained by legal and
political limitations, have never been closed to each other. The former
East European and Soviet Union are exceptions, which are no part of the
whole world of capitalism. Thus, border openness has some validity but is
not a major departure from the earlier meanings of globalization, and is
certainly not a strong defining one. Its validity rests in increased cross-
border migrations, communications, financial transactions, and cultural
relationships. Its purported idea of a borderless, integrated world would
be characterized by a unified global economy, a global government, a
homogenous global culture, and, by implication, a global system of gov-
ernance and public administration (Scholte, 1997). This is a very commonly
used notion of globalization about which much has been written and
discussed in American political science and public administration literature
in the 1990s. The Internet and other means of information technology have
contributed to this meaning of globalization of governance and public
administration with an idea of “thinking globally and acting locally,” adjust-
ing to global situations, and learning to adapt to global changes. The
concepts of “new world,” “global village,” “global governance,” and
“global management” seem to characterize this notion of globalization
and its implications for the state and public administration.

As noted above, this notion of globalization is also limited and redundant,
and not new because it has been expressed for almost three centuries. The
anti-cameralists raised it in favor of capitalist development, the liberal inter-
nationalists raised it against the doctrine of balance of power in the early 20th
century, the transnationalists raised it against the “realist’s” view of national-
ist and state sovereignty proclamations in international relations (Scholte,
1997), and the socialist internationalists advanced it (Iled by the USSR) through
the Communist International (Comintern) proclamation in the 1930s.

3. Globalization as a process has a useful meaning but when considered
alone misses some points. Using a political economy view, this notion refers
to globalization not as a phenomenon, but a process, a continuing process
of capital accumulation in modern capitalism that has been going on for
centuries. Only recently has it been intensifying as a result of the availability
of modern technology. Therefore, it is nothing new. Accordingly, capitalism
is “in its innermost essence an expanding system both internally and
externally. Once rooted, it both grows and spreads” (Sweezy, 1997, p. D.
Beginning with the recession of 1974-1975, three trends have contri-
buted to the accelerated rate of capital accumulation at the global level:
the decreased growth rate, the “worldwide proliferation of monopolistic
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(or oligopolistic) multinational corporation,” and the “financialization of
the capital accumulation process” (Sweezy, 1997, pp. 1-2). A quickening
of globalization has taken place, but all three trends are traced to the
changes in the internal process of capital accumulation.

4. Globalization as ideology has always been a major force driving ideas
and systems, including capitalist systems. Ideology embodies values,
norms, sanctions, and internalizing cultural bounding that tend to mold
mind and soul among human beings towards specific, ideal forms of
structure and processes with goals either manifest or implicitly pulling
actions and behaviors. The ideological underpinnings of Western capitalist
democracy act as a driving force to globalize American and Western
European liberal democracy. The massive amount of information, including
propaganda, which spreads throughout the world through the media, the
press, through computers and satellite communication systems, offers an
image of an ideal political system for other countries to emulate. The key
words freedom, individualism, free market enterprise, and plural democ-
racy have characterized this ideological force of globalization (Lindblom,
2001). Important and effective as this perspective may have been, this
normative force of globalization also says little about the political economy
of the state, governance, and public administration.

5. Globalization as a phenomenon means globalization as a cause-and-
effect phenomenon in late capitalism, but it means a new phenomenon
explained by nonlinear, noncausal, and chaotic events. The first is a polit-
ical economy meaning used and preferred by this author, and the second is
explained by chaos theory, which also has relevance to this subject, yet not
powerful enough to solely define globalization. Sharing the view of the
capital accumulation process, the first view treats globalization as a cause of
world capitalism’s endless effort to reach global markets for accelerated
accumulation of capital during the stagnant era of the 1970s. Globalization
has also produced significant consequences for the state and other institu-
tions in the society, whose territorial borders have not only become some-
what borderless, but more importantly transcended. Here, the globe has
become a single place, a village so to speak.

This view of globalization is useful for understanding global changes in
the political economy of nations. The above meanings provide a set of
explanations that help us understand globalization in the following manner:

6. Globalization as both a transcending phenomenon and a continuing
process of capital accumulation. This meaning considers globalization as
a process of surplus accumulation by global capitalism — a constant
process of expansion into new frontiers and opportunities for increasing
capital accumulation at the global level. It also views globalization as
a phenomenon caused by the accelerated process of global capital
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accumulation — a phenomenon that has manifested its negative and
positive impacts almost everywhere. Not all nations are equally affected
by this process. The countries of the North are the prime beneficiaries of
this process, while the poor nations of the South are the dumping grounds
of this global phenomenon of globalization. Unlike the Third World coun-
tries, which have been plagued by the devastating effects of globalization
by multinational and transnational corporations for decades, the peoples,
institutions, and communities of the advanced industrial countries of the
North did not experience the impact of globalization until recently. Now the
chicken has come home to roost for the latter countries and communities in
the West too. New forces of globalization, namely China, are also entering
the playing field, as inequality in power is a key factor.

It is this qualitative change spurred by the new globalization process that
has caused concerns and “new consequences” for the nation-states in the
dominant West. Therefore, this perspective of globalization is rather novel
and complementary to the views noted above in that it adds an innovative
idea to the conceptualization of the term. It considers the state as an active
institutional player in the process of globalization and in dealing with its
consequences. Other factors such as information technology also have
played a key role.

Thus, we see a wide range of meanings that attempt to explain global-
ization. Adding to the list we may include the sectoral instruments, namely
technological globalization, economic globalization, and a host of political,
social, cultural, and academic globalization. Still, others may explain the
recent development of globalization in several stages, beginning from the
early 20th century divide of the world into socialism and capitalism, forma-
tion of the League of Nations, World War I, and the rise of the United Nations,
rise of multinational and transnational corporations, and the fall of the Soviet
Union in 1991. All these prints have useful explanatory power, but they all are
parts of the above-mentioned political economy meaning of globalization,
as the key to understanding globalization is the factors of power, economic
accumulation, territorial boundaries, and control.

Theoretical Perspectives: A Bird’s Eye View

The meanings and ideas detailed above lead us to a summary of theor-
etical perspectives outlined as follows. Broadly speaking three theoretical
perspectives explain the heavy literature on globalization: the proponents,
the opponents, and those in the middle.

1. The proponents of globalization see a new world of opportunities to
economically and culturally integrate the world of nations and their peoples
into “one place,” a global village. Communication technologies of the
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Internet, e-mails, information systems, and all other related means enable
people worldwide to connect, obtain information, and purchase goods and
services from anywhere in the world. This market theory of capitalist
globalization sees the world population as costumers and the entire globe
as marketplaces, many of which were not explored before.

The proponents see capitalism as the only legitimate system of econ-
omy and society that recognizes no national boundaries, state-imposed
limitations, or constraints forced by geographical or climatic conditions, as
the Internet and other technologies enable free flow of capital across
the world, and instantaneous communication and financial transactions
to take place anywhere in the world. These proponents (Fukuyama,
1992; Ohmae, 1995; Gates, 1995; Huntington, 1996, to name a few)
view globalization as the stampede of a herd on the run, and nothing
can stop it; any force or nation that stands in its way will be crushed and
annihilated. Therefore, they advise all nation-states and governments to
abandon their unique ideas, forms and systems of governance and admin-
istration as well as markets and join this “global herd” that can run all
economies and market systems. In return, they will benefit from its largess
of economy of scale, efficiency, and state-of-the-art technological advan-
tages.

Any resistance to this global herd mentality will be futile and pointless,
as its military machine (read this as the United States and NATO alliance)
will crush all resistance with violence and war. Thus, globalization by
violence of war is also the option available to the globalizing herd — the
transworld corporations and their backing state military might. This view
also dismisses any possibility of social revolutions by peoples across the
world, as this new global empire (the runaway herd) will crush it with its
military as well as economic and technological might; no hope for such
revolutionary changes to counter globalization.

These proponents of globalization envision the entire globe politically
and ideologically converging into the Western values of market capitalism
run by corporations, political values of liberalism, individual freedom (as
long as they do not oppose the globalization), and liberty to do private
business and become agents of the global marketplace and its organization
of transworld corporations, and hence “agencification” (Farazmand, 2002)
of the world. Governments must also privatize and contract out all functions
of public service, including military and security, and as the private business
sector grows bigger, so does the globalization of market capitalism, and
hence market supremacy over socialism and all other mixed forms of
economy and society that characterized the world of capitalism for much
of the 20th century. This was also known as “mixed economy and welfare
state” with an administrative state to perform public service functions. This
theory of globalization sees no legitimate alternative to market capitalism
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and Western supremacy, and therefore must be crushed to pave the way in
the entire world for its operations.

While privatization and outsourcing expedite the globalization process,
“new public management” and a host of other “new ideas” in culture,
governance, and organization theory have been promoted worldwide to
serve as intellectual engines of education, training, and cultural transform-
ation of governments, public managers, and administrators, and peoples
around the globe (see, for example, Lindblom, 2001; Donohue and Nye,
2002).

2. The opponents of globalization view it a serious threat to the world of
peoples, nation-states, cultures, governments, national sovereignty, dem-
ocracy and self-determination, communities, individual freedom, and
public administration. The opponents warn against global convergence
by global corporations, which are merging and re-merging together
to monopolize economic, financial, and political powers, and are therefore
able to dictate political, social, and other policies to governments, commu-
nities, and people, hence their threat to national sovereignty and demo-
cratic rights of peoples and communities worldwide.

The opponents also warn against monopolization of economic organ-
ization and power in the global marketplace as it constrains individual
choices and freedom. Moreover, they warn against the convergence the-
ory, as the “cultural uniqueness” of peoples and nations will be destroyed
in favor of consumer culture, which only benefits the ruling capitalist
elites, corporate barons, and governments that protect and promote
them worldwide. They see the rise of a new global imperialism through
Americanization of the world and led by the U.S. global empire. The
consequences of this globalization, they argue, are too many to name,
but include increasing exploitation of cheap labor, massive poverty, pol-
itical repression against all forms of resistance to this global order, and rise
of all kinds of human wage slavery, mercenary labor, and global bondage.
Loss of local and national autonomy, sovereignty, and democratic self-
determination under the new world order of global dictatorship is a
dangerous development that all peoples and nation-states must oppose
and prevent from happening (for example, see Cerny, 1995; Dugger, 1989;
Gill and Law, 1988; Cox, 1993; Korten, 1995; Mander and Goldsmith, 1996;
Farazmand, 1999).

The opponents are also critical of globalization of capitalism and cor-
porate hegemony, for they see the potential end of public administration
(Stever, 1988) and the growth of global “insecurity” rather than peace and
security (Scholte, 1997). They warn against the false promise of the pro-
ponents, who claim that wars will be rare and peace will prevail worldwide,
and point to increasing potentials for conflicts and wars, including
direct wars of interventions and occupation of developing nations by the
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globalizing western powers. Recent wars and occupation of Afghanistan
and Iraq by the United States are live testimonies to this warning.

In fact, the warnings continue, threat of direct military violence by the
globalizing superpower, the United States, through “nuclear” weapons
against resisting nation-states has increased rather than decreased. Such
threats have been made by the current U.S. president, George W. Bush
and other ruling elites against such countries as Iran and North Korea, both
possessing capabilities to develop nuclear technologies, though mostly for
peaceful purposes of energy production, a legitimate right that all nation-
states have.

These global threats, coupled with increasing global inequality and
poverty, promote global insecurity rather than the other way around. The
opponents see the concept of “global village” not run democratically by
village members, but unequally by the “strong” and more powerful ones,
the barons with economic power and powerful military weapons (Harvey,
1995). This will take us back to medieval systems of feudalism and slavery
(Korbin, 1996; Farazmand, 1999, 2004, forthcoming), and drive millions if
not billions of hard working people in a “race to the bottom” (Brecher and
Costello, 1994).

3. The third theoretical perspective, the work of this author included, on
globalization reflects on realities, some unpleasant but also some positive
ones, regarding the phenomenon and the process of globalization. This
perspective is also complex as it represents several theoretical streams,
some of which may appear to contradict each other. For example, one
view argues that the world must reach the verge of destruction by the
inequality-driven destructive forces of capitalism so that all peoples and
weaker nations will rise in a global revolution to overthrow it in favor of
the alternative systems. Another stream argues that the world of people and
the oppressed do not have to suffer long by waiting for that destructive
stage of capitalism to be ended by a revolution; globalization must be
opposed and its negative consequences and impacts must be exposed
through mass education for global awareness, collective actions, and
more. In other words, resistance to globalization of corporate capitalism
must be organized and intensified so the ruling barons of globalization are
forced to retreat and modify their policies and accept the will of peoples
worldwide.

Differences aside, this broad theoretical view sees globalization as an
inevitable continuity in the process of global accumulation of corporate
capitalism as the last stage of capitalist development, that is the global
organization of world capitalism in search of new frontiers with no national
or other barriers. It also sees globalization as an inevitable phenomenon of
social and economic development in world history, a byproduct phenom-
enon of historical development in human history. The fact is globalization
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cannot be stopped, but it can be modified by opposition, collective action,
and people power.

Thus, while resisting the adverse impacts of globalization, strategies and
plans of action need to be developed to adjust and adapt to the new global
conditions, to manage and cope with new realities, and to develop strategic
choices to build local, regional, and national capacities for autonomy and
democratic independence and to preserve local and national identities in
culture, values, and economic bases. This is a huge challenge facing nation-
states and governance systems, leaders, and public administration in theory
and practice. Proponents of this third perspective are many, and are still
growing (for example, see, Korten, 1995; Strange, 1996; Scholte, 1997,
Farazmand, 1999, 2004, forthcoming; to name a few).

Such a social and historical development necessarily entails negative as
well as some positive consequences; both come together. For example, the
Internet and other information and communication technologies facilitate
global access and connectedness, but they also serve the ruling elites,
capitalist class of governance and administration, the village barons, the
exploiters, the employers, and all other organizations of administration and
governance a powerful tool of oppression and exploitation.

Proponents of this perspective, this author included, acknowledge some
benefits of globalization, but warn against its severe consequences inflicted
on developing nations, the poor, the powerless, and weak, and working
class people worldwide.

Conclusion: Implications for Governance
and Public Administration

What does the above analysis of globalization mean for governance and
public administration? First, we need to make a distinction between “glob-
alization as a self-directed process,” a process that develops automatically
as a result of technological and communications innovation and other
international relations, on the one hand, and the process of globalization
driven by design and by forces that make it happen, on the other. The
first process is inevitable and is like many other phenomena that develop
with time.

The second process is most important to understanding the forces
behind globalization, underpinning ideologies, and the consequences that
they produce for people, communities, environment, nation-states, govern-
ments, and public administration systems. In fact, as noted earlier, global-
ization has many consequences, both positive and negative, for societies
and their governance systems. These impacts are not equally distributed to
all nations, and by far the rich nations of the North are prime beneficiaries,
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while developing nations are the marginal receivers of any benefits, if any
at all. Indeed, the latter countries are the prime receivers of the adverse or
the negative impacts of globalization, a subject beyond the limits of this
chapter.

Briefly noted, several implications may be drawn for governance and
public administration:

First, globalization does not end the state, and by extension public
administration. Thus, governance and public administration are in fact
alive and will continue to persist. The bureaucracy will grow larger, rather
than shrink, but its character will be security—military oriented, and its
behavior will be coercive and repressive to maintain social control, order
and stability, and its primary role will be to fight terrorism, the new global
enemy created by the destructive behaviors of corporate capitalism and
globalizing imperialism.

Second, however, the character and the role and behavior of the state
and public administration change as result of globalization of corporate
capitalism. In fact, there is a global transformation of the state and public
administration from the traditional balancing mixed state to a new, market-
driven and corporate-state ruled by transworld corporations and with the
market ideology, that is the state is here to stay, but it is to serve the interests
of the corporate capitalism. The new state is also coercive with a tendency
to militarize the world for security purposes so the market can operate with
peace. Public administration in this transformation process is also changed
from a public interest oriented administrative system to a noncivilian,
security-oriented police system of administration to achieve the mission of
social control and capital accumulation. This is what public administration
of corporate capitalism is all about: from public administration to adminis-
tration of the public.

Third is the threat of globalization to state sovereignty, democracy and
individual freedom, and to national independence in developing countries.
Even the advanced countries of the West are not totally immune from this
development, as globalization forces and supranational organizations such
as the World Bank (WB), International Monetary Fund (IMF), the United
Nations, and the World Trade Organization (WTO) as well as a host of other
international agreements can force member-states to adopt globalization
decisions that may go against national interests. Serving primarily the
interests of the globalizing superpower nations — the United States, the
Europeans, and the transworld corporations — such institutions as IMF and
WB actually increase poverty and underdevelopment; they are the “lords of
poverty” (Hankock, 1989).

Fourth, globalization also threatens the environment and ecological sys-
tems, as globalizing forces — corporations — always look for production
environments with little or no regulations and labor legislation. They move to
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other global locations overnight once pressures for environmental regula-
tions and against cheap labor exploitation mount in existing countries.

Fifth, globalization tends to increase poverty and inequality worldwide
(Hankock, 1989), and it causes more unemployment through technological
innovations, drains governing systems with tax subsidies and tax expend-
itures, and demands massive expenditures on security and military func-
tions for policing and social control. The result is the increasing crisis in
governance and public administration known as the “fiscal crisis” (O’Con-
nor, 1973). This will lead to increased public disenchantment, frustration,
unemployment-driven problems, and eventual social revolutions at home
and worldwide (LeFeber, 1984).

Finally, globalization will produce more war, not less, as globalizing
forces and institutions will use violence to promote the goals of corporate
globalization. At the same time, pressures to resist these global mercenary-
like capitalists will likely rise, a system that tends to drive almost every one
except the ruling elites and riches of the North to a global race deep to the
“bottom” (Korten, 1995). And the globalization of Western or American
“cultural imperialism” in the guise of consumption, sex, drugs, pornog-
raphy, and violence will eventually backfire with resentment and revolu-
tionary attempts to revive local and indigenous cultural values (Said, 1993).
This is a lesson that history has taught us over and over again, and the rise
and fall of great empires attests to this historical truth (Kennedy, 1989).

What can and should be done? There are ways and means, strategies,
and policies that can be adopted to counter the destructive force of this
runaway global capitalism. This is a subject that requires a separate chapter
presentation. See my forthcoming works, Globalization, Governance, and
Administration and Public Administration in the Age of Globalization.
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Introduction

Globalization is not a one-dimensional phenomenon, but a multidimen-
sional process involving domains of activity and interaction. Scholars de-
fining globalization in terms of a multidimensional process (Axford, 1995;
Waters, 1995; Friedman, 1999; Halliday, 1999) draw their analytical frame-
works from the social sciences, namely sociology, economics, and political
science. Some of these frameworks tend to view culture as the driver for
global economic and political interdependence. The world has experienced
successive waves of what we now call globalization. These periods have
all shared certain characteristics: the expansion of trade, the diffusion
of technology, extensive migration, and the cross-fertilization of diverse
cultures — a mix that should give pause to those who perceive globalization
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narrowly, as a process nurtured strictly by economic forces. Indeed, any
analytical account of globalization would be woefully inadequate without
an examination of its cultural dimension. A number of prominent scholars
have emphasized the centrality of culture to contemporary debates on
globalization. As sociologist John Tomlinson puts it: “Globalization lies at
the heart of modern culture; cultural practices lie at the heart of globaliza-
tion” (Tomlinson, 1999, p. 1. Indeed, the understanding of globalization
as involving several dimensions including cultural issues is now common
(Hall, 1991; Axford, 1995; Robertson, 1992). Giddens (1990) sees cultural glo-
balization as a fundamental aspect of globalization. In 1994 he stated that
“Globalization is not only, or even primarily, an economic phenomenon; and
it should not be equated with the emergence of a ‘world system’” (pp. 4-5).

The globalization of culture has a long history. The formations of the
world’s great religions are profound examples of the capacity of ideas and
beliefs to cross great distances with decisive social impacts. No less import-
ant are the great premodern empires such as the Roman Empire, which, in
the absence of direct military and political control, held its domains together
through a shred and extensive ruling class culture. However, from the 18th
century, as European empires expanded and a series of technological
innovations began to have far-reaching practical effects, new forms of
cultural globalization crystallized. The most important ideas and arguments
to emerge from the West during this era were science, liberalism, and
socialism (Held et al., 1999, Archibagi et al. 1998).

However, in the period since the World War IT and particularly since
the end of the Cold War, the degree and intensity, the speed, and the sheer
volume of cultural communication are unsurpassed at a global level.
Thomas Friedman argues that the globalization system, which replaced
the Cold War system, is a “dynamic ongoing process that involves the
inexorable integration of markets, nation-states and technologies to a
degree never witnessed before” (Friedman, 2001, p. 297). The global
diffusion of radio, television, the Internet, satellite and digital technologies
has made instantaneous communication possible, has rendered many
border checks and control over information ineffective, and has exposed
an enormous constituency to diverse cultural outputs and values (Silver-
stone, 2001). In contrast to earlier periods, in which states and theocracies
were central to cultural globalization, the current era is one in which the
corporations have replaced states and theocracies as the key producers
and distributors of cultural products.

The world has become more interdependent. Even the most authoritar-
ian governments are barely able to stem the influx of goods, services,
investments, drugs, pop culture, disease, money, and secrets. Mass com-
munications have put every government, even the most oppressive one, in
media fishbowls, in which their gaffs and crimes are inevitably exposed to
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the world. National governments are less able to control the access of their
population to new ideas, culture, and information that flows freely through
multiple, transnational communication channels: phones, fax, the Internet,
television, and films.

This chapter explores the impact of globalization of communication and
cultural life on national culture, and the future impact of cultural flows on
our sense of personal and national identities.

Cultural Globalization and Communication

Cultural globalization stems from the technological revolution and eco-
nomic globalization, which together foster the flow of cultural goods such
as symbols, morals, values, religion, philosophy, music, literature, and
popular entertainment (Rapley, 2004). With advances in technology, com-
munications, and transportation, the activities of states are being inter-
nationalized to a degree not previously experienced. Communication
technology has indeed transformed the way individuals communicate and
the way they learn from one another. The political and cultural barriers that
separate us are mitigated by the technological channels connecting us.
Faxes, modems, and cellular phones serve the global economy and tran-
scend national politics and culture. In communications, for example, from
1970 to 1990 the cost of an international telephone call fell by more than 90
percent; in the 1980s telecommunications traffic increased by about 20
percent a year, and by the late 1990s over 50 million people were using
the Internet. Indeed, the spread of ideas through media, television, videos,
and the Internet seems to be contributing to the emergence of global
culture (United Nations Development Program, Human development
report 1997, p. 83).

The rapid diffusion of political and economic ideas around the globe has
resulted in a clash of traditions within non-Western civilizations. This is a
clash within the civilizations rather than between the civilizations as pre-
dicted by Samuel Huntington (1996). The new communication technologies
have made control difficult for countries such as China and Iran, which
have closed-door policies, to restrain access to the Internet. The new
technologies have transformed the conduct of cultural, economic, and
political life everywhere. As Rosa Gomez Dierks points out people in
non-Western countries are challenging their own traditional culture, for
example, Iranians pressuring their Islamic government to reverse itself, to
open its economy, and to democratize and secularize national politics
(2001). Likewise, the caste system in India is being challenged by members
of lower castes who demand political equality and representation. Digital
images of Indian villagers, Iranian and Chinese students communicating by



30 m Handbook of Globalization

cellular phone and fax to mobilize national reform movements are a clear
reminder that the communications revolution indeed represents the “death
of distance” (The Economist, October 1999, p. 7).

Japanese business strategist Kenichi Omhae argues that more profound
cultural and generational cleavages are occurring in Japanese society, as
Japanese teenagers of the 1990s have learned a different set of perceptions
and social values from those of their parents and grandparents. This gen-
eration he argues is much less accepting of traditional Japanese notions of
authority and conformity, is much more culturally open, questioning, and
creative: “Everything, finally, is open to considered choice, initiative, cre-
ativity and daring” (1995, p. 36). This shift results, Ohmae claims, from the
use of computers, computer games, and interactive multimedia: “watching
how a kid from another culture whom you’ve never seen before reveals
character and mind-set through programming style” (p. 37).

The Internet is the key organizing principle of globalization, because it is
the vehicle by which individuals, governments, and private firms are inter-
connected around the globe. In the past half century, over 62 percent of the
192 sovereign states around the world have become democratic, represent-
ing over 58 percent of the world’s population (Diamond and Platnner, 1999).
One of the possible reasons for the increasing number of democratic regimes
across the globe could well be the fast and vast diffusion of information.
Competitive, fair, and free political elections in recent decades may be
explained by the democratization of information across Eastern Europe,
the Western hemisphere, Asia, and Africa. In these areas, democratic regimes
are increasingly replacing the authoritarian and repressive regimes (Dierks,
2001, p. 29).

The driving forces behind cultural globalization are the companies
rather than countries. Today, global corporations have much more impact
on local, national culture than the publishing houses as in previous eras.
The last few decades have witnessed the rapid development of new
communication media, and the era was constantly characterized as the
Information Age — one in which information could be a key to the power
and affluence. To the developing countries it was increasingly clear that
the flow of information was continuing along the one-way street from
the West to the rest of the world. Critics of multinational capitalism
frequently complain of its tendency toward cultural convergence and
homogenization. Hamelink, in his book Cultural Autonomy in Global
Communications (1983), acknowledges that cultural homogenization or
synchronization is closely connected to the spread of global capitalism.
Hamelink argues that certain processes of cultural convergence are under
way, and that these are new processes. He also argues that cultural
synchronization is to be deplored on the grounds that it is a threat to
cultural autonomy.
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Does globalization increase cultural homogeneity, or does it lead to
greater diversity and heterogeneity? Or, to put the matter into less academic
terms, does globalization make people more alike or more different?

Arguments for Cultural Homogeneity

Some believe that the prominent icons of popular culture, like Coca-Cola,
blue jeans, rock music, and McDonald’s Golden Arches will dissolve all
cultural differences in a dull and colorless homogeneity throughout the
world, and they also believe that the driving forces behind this homogen-
ization are the mass media. American and European companies are
spreading their powerful images, sound, and advertising on unprepared
peoples, which are designed to increase profits of capitalist firms. This
phenomenon is called neocolonialism. As the argument goes, because
direct politico-military control could no longer be practiced, neocolonist
powers turned to symbolic and psychological means of control, which
was conveniently facilitated by the rapid integration of global communi-
cations system and, especially, by the proliferation of television. Pushing
mainly the American culture, they argue, promotes ideologies of con-
sumption, instant gratification, self-absorption, and the like, which is
consistent with mass media’s spread of global capitalism. Suddenly,
people all over Africa and the rest of the non-Westernized regions of the
world appear to be imbibing materialistic and individualistic values, which
were previously associated with the Western culture.

Tomlinson (1999) emphasizes that global cultural flows are directed by
powerful international media corporations that utilize new communication
technologies to shape societies and identities. There is a clear oligopolistic
tendency as a few globalized firms have come to control up to 85 percent of
the dissemination of works, in both film and record industries. As images
and ideas can more easily and rapidly be transmitted from one place to
another, they profoundly impact the way people experience their everyday
lives. Culture remains no longer tied to fixed localities such as town and
nation, but acquires new meanings that reflect dominant themes emerging
in a global context. This interconnectivity caused by cultural globalization
challenges parochial values and identities, because they undermine the
linkages that connect culture to fixity of location. Similarly, the Arab critics
of globalization argue that the “imbalance flow of western economic views
and lifestyle heading for one direction, from rich countries to the poorer
and from giant industrial states to the developing nations, have made in
effect these lesser countries under invasion by the global socioeconomic
forces of industrialized west. .. In fact, this rapid economic, technological,
social, and political intrusion of foreign culture into the Arab world may put
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their cultural magnitude in jeopardy and will force people to fear for the
loss of their religious and social characteristics” (Moussalli, 2003, p. 2).

In the same vein, some scholars argue that these processes have facilitated
the rise of increasingly homogenized global culture underwritten by the
Anglo-American value system. Referring to the global diffusion of American
values, consumer goods, and lifestyle as “Americanization,” these authors
analyze the ways in which such forms of cultural imperialism are overwhelm-
ing the more vulnerable cultures. American sociologist George Ritzer, for
example, coined the term “McDonaldization” to describe the wide-ranging
process by which the principles of the fast-food restaurant are coming to
dominate more and more stores of American society as well as the rest of the
world. In the long run, McDonaldization leads to the eclipse of cultural
diversity and dehumanization of social relations (1993). Like other mammoth,
multinational corporations, McDonald’s sells a brand — that is, it sells homo-
geneity. It attracts customers with comforting promise that wherever they
roam, wherever on the globe they find themselves, no matter what cultural
challenges they face, a Big Mac and fries will always look and taste the same.

The prominent American political theorist Benjamin R. Barber also enters
the normative realm when he warns his readers against cultural imperialism
of what he calls “McWorld” — a soulless consumer market. For Barber,
McWorld is a product of a superficial American popular culture assembled
in the 1950s and 1960s and driven by expansionist commercial interest: “Its
template is American, its for style . . . Music, video, theater, books, and theme
parks. . .areall constructed as image exports creating a common taste around
common logos, advertising, slogans, stars, songs, brand names, jingles, and
trademarks” (Barber, 1996, p. 17). He claims that the colonizing tendencies of
McWorld provoke cultural and political resistance in the form of “Jihad” —
the parochial impulse to reject and repel Western homogenization forces
wherever they can be found. Fueled by the furies of ethnonationalism or
religious fundamentalism, Jihad represents the dark side of cultural particu-
larism. Guided by opposing visions of homogeneity, Jihad and McWorld are
dialectically interlocked in a bitter cultural struggle for popular allegiance.
Barber insists that ultimately both these forces work against a participatory
form of democracy, for they are equally prone to undermine civil liberties
and thus thwart the possibility of global democratic future.

The proponents of the cultural homogenization thesis offer ample em-
pirical evidence for their interpretation. They point to American Indians
wearing Nike sneakers, people in sub-Sahara purchasing Texaco baseball
caps, and Palestinian youth proudly displaying their Chicago Bulls sweat-
shirts in downtown Ramallah. Documenting the spread of Anglo-American
culture, which is facilitated by the deregulation and convergence of global
media and electronic communication systems, some commentators even go
so far as to insist that there no longer exist any viable alternatives to the
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“Americanization” of the world. For example, French political economist
Serge Latouche argues that the media-driven, consumerist push toward
“planetary uniformity” according to Anglo-American norms and values
will inevitably result in a worldwide “standardization of lifestyle” (1996,
p. 3.

In reaction to the cultural domination or cultural imperialism, less devel-
oped countries called for a “New World Information Order” (NWIO). These
countries pleaded their case against the domination of Western media in
UNESCO and other UN forums, arguing that restrictions should be placed
on Western cultural propagation and that aid should flow to the former
colonies to improve their nascent communication systems. However, global
media, including the production of music and film, are monopolized by a few
powerful Western corporations. It is estimated, for example, that in 1997,
more than 280 million households around the world had access to MTV. Local
TV stations in an increasing number of African countries, to maintain their
audience, have resorted to organizing their broadcasts in Western fashion
complete with Western shows, superficial news broadcasts, and Western style
advertisements. Television broadcasts all over the world increasingly resem-
ble each other as do the products in the fields of music, film, and publishing.
The result of this cultural process of homogenization is that “a large section of
the world’s population dreams of living like Cosby & Co. or like the characters
in any other stereotype American soap opera” (Akande, 2002, p. 3).

Cultural globalization destroys diversity and displaces the opportunity to
sustain decent human life through an assortment of many different cultures.
It is more a consequence of power concentration in the global media and
manufacturing companies than the people’s own wish to abandon their
cultural identity and diversity. Circulation and distribution as well as pro-
duction structures are now experiencing the phenomena of convergence,
concentration, and massification and have thus become the main factors of
cultural homogenization.

Argument against Cultural Homogenization

It is one thing to acknowledge the powerful cultural logic of global capit-
alism, but it is quite another to assert that the cultural diversity existing on
our planet is destined to vanish (Appadurai, 1996). In fact, several influen-
tial academics offer contrary assessments that link globalization to new
forms of cultural diversity. Roland Robertson (1992), for example, contends
that global cultural flows often reinvigorate local cultural niches. Arguing
that cultural globalization always takes place in local contexts, Robertson
predicts a pluralization of the world as localities produce a variety of unique
cultural responses to global forces. The result is not increasing cultural
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homogenization, but “glocalization” — a complex interaction of the global
and local cultures, characterized by cultural borrowing. These interactions
lead to a complex mixture of both homogenizing and heterogenizing
impulses. Often referred to as “hybridization” or “creolization,” the process
of cultural mixing is reflected in music, film, fashion, language, and other
forms of symbolic expression. Diversity not only exists between cultures,
but also within cultures. All cultures are plural, creol, hybrid, and multicul-
tural from within. There are no more authentic, pure, traditional, and
isolated cultures in the world, even if they ever existed at all.

There is little evidence that all cultures are heading in the same direction.
“The history of the world, rather than moving toward cultural homogeniza-
tion, has demonstrated the opposite; a trend to cultural differentiation and
cultural complexity” (King, 1991, p. 16). Philippe Legrain, a chief economist in
Europe, argues that “globalization not only increasels] individual freedom, but
also revitalizes cultural artifacts through foreign influences, technologies, and
markets. Thriving cultures are not set in stone. They are forever changing from
within and without. Each generation challenges the previous one; science
and technology alter the way we see ourselves and the world; fashions come
and go; experience and events influence our belief; outsiders affect us for good
and ill” (Legrain, 2003, p. B8). Though the vast majority of cultural products
come from the United States, this does not amount to a simple case of cultural
imperialism. You can choose to drink Coke and eat McDonald’s without
becoming American in any meaningful sense. Legrain continues to argue
that “the really profound cultural changes have little to do with Coca-Cola.
Western ideas about liberalism and science are taking root almost everywhere,
while Europe and North America are becoming multicultural societies through
immigration, mainly from developing countries. Foreigners are changing
America as they adopt its ways. Half of the 50 million new inhabitants expected
in America in the next 25 years will be immigrants or the children of immi-
grants. Technology is reshaping culture: just think of the Internet. Individual
choice is fragmenting the imposed uniformity of national cultures. New hybrid
cultures are emerging, and the regional ones re-emerging. National identity is
not disappearing, but the bonds of nationality are loosening” (B9, B10).
Stanley Hoffmann makes similar observations:

Economic life takes place on a global scale, but human identity remains
national — hence the strong resistance to cultural homogenization. Over the
centuries, increasingly centralized states have expanded their functions and
tried to forge a sense of common identity for their subjects. But no central
power in the world can do the same thing today, even in the European
Union. There, a single currency and advanced economic coordination have
not yet produced a unified economy or strong central institutions endowed
with legal autonomy, nor have they resulted in a sense of post-national
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citizenship. The march from national identity to one that would be both
national and European has only just begun. A world very partially unified by
technology still has no collective consciousness or collective solidarity. What
states are unwilling to do the world market cannot do all by itself, especially
in engendering a sense of world citizenship. (2004/2005, 5)

National cultures are much stronger than people seem to think. One of
the surprising features of our global age is how robust national and local
cultures have proved to be (Appadurai, 1990). National institutions remain
central to public life whereas national audiences constantly reinterpret for-
eign products in novel ways. In fact, the available evidence suggests that
national and local cultures remain robust; national institutions in many states
continue to have a central impact on public life; national television and radio
broadcasting continue to enjoy substantial audiences. The organization of
the press and the news coverage retain strong national roots and imported
foreign products are constantly read and interpreted in novel ways by na-
tional audiences, that is, they become rapidly indigenized (Miller, 1992;
Liebes and Elihu, 1993; Thompson, 1995, 1998). Moreover, the evidence
indicates that there is no simple, common global pool of memories; no
common global way of thinking; and no universal history in and through
which people can unite. There is only a manifold set of political meanings and
systems through which any new global awareness, or multicultural politics, or
human rights discourse must struggle for influence (Bozeman, 1984; Silver-
stone, 2001). Given the deep roots of national cultures and ethno-histories,
and many ways in which they are often refashioned, this can hardly be a
surprise. Despite the vast flows of information, imagery, and people around
the world, there are only a few signs, at best, of a universal or global history in
the making, and a few signs of a decline in importance of nationalism.

The globalist’s emphasis that globalization is “globalizing Western cul-
ture and Western cultural icons” is overstated. In most countries loyalty and
identity are stubbornly rooted in traditional ethic, regional, and national
communities. However, Norris notes that, in the long term, public opinion
is moving in a more international direction (2000). Generations brought up
with Yahoo, MTV, and CNN affirm this trend and are more likely to have
some sense of global identification, although it remains to be seen whether
this tendency crystallizes into a majority position and whether it generates a
clearly focused political orientation.

Conclusion

It is widely asserted that we live in an era in which the greater part of social
life is determined by a global process, and in which national cultures,
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national economies, and national borders are dissolving. Globalization is
understood as a multidimensional process that connects individuals, gov-
ernments, and firms across national boundaries. It is a process that includes
technological, economic, political, and cultural dimensions. Undoubtedly,
telecommunication technology is the key organizing principle of globaliza-
tion, because it is the vehicle by which individuals, governments, and
private firms are interconnected around the globe.

The cultural state of the world can be interpreted as being intrinsically
linked to the flow of information and knowledge. Today, it is the media,
which are the primary channels for cultural globalization, that are at the
heart of issues about cultural pluralism, given their economic power and
their influence on our symbolic order. The fact that the internationalization
of information has provided networks of communication and interaction
between different cultures of the world is clear and certain. There are
genuine causes for concern about the rate at which cultures (non-Western)
are being undermined in a world that is bound together by ever-stronger
economies. However, it is an exaggeration to speak of vanishing cultures,
and it is equally naive to believe that cultures can be protected against
foreign influences. There is no doubt that the magnification of global media
networks and satellite communication technologies enable some dominant
powers to have a truly global reach. The Americans thus have been suc-
cessful in supporting firms that can profitably disseminate American images,
ideas, and values throughout the world. They have understood that the best
way to sell themselves is to create desires and dreams.

It is impossible to ignore the threat of Western cultural influences on non-
Western cultures. However, we need to find ways to ensure balanced ex-
changes between societies and cultures that are equal in dignity and are able
to reflect critically and honestly on their values, practices, and adaptation to
the changing world conditions. It is as important for a society and culture as it
is for a country to see its language, values, and views of the world shared and
carried by others. Obviously, it would be an excessive form of cultural
fundamentalism to suggest that non-Western countries should try and keep
everything exactly as it is, rather than allowing culture to develop.
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Globalization: Some Definitions

Webster’s Third New International Dictionary (1986, p. 965) defines glob-
alization as “the act of globalizing or condition of being globalized.” In this
sense, globalization relates to and involves the interdependency of the
entire world and a decreased emphasis on narrow or provincial actions and
policies. Gary-Vaughn (2002, pp. 20-21) explains further how, with glob-
alization “many barriers assumed to have separated governments, peoples,
and cultures no longer exist.” Another author, Luke (1998, p. 987), agrees
and writes how globalization links “all the states of the modern world, to
one degree or another economically, politically, and environmentally.”

Thus economically, as Luke underscores: “where once the world econ-
omy was dominated by only a few nations, the globally interdependent
economy is characterized by more widely shared economic power and
influence among governmental and nongovernmental institutions. [And
this] has eroded political sovereignty and diminished the power of the
nation-state to control its economy directly” (1998, p. 987). Then, politic-
ally, Luke stresses how globalization has “diffused political power broadly
among an expanding number of governmental and nongovernmental act-
ors, dramatically increasing political pluralism in world politics. [Thus] the
relative role of the nation-state in international affairs declines as global
interdependence increases” (1998, p. 987). And finally, environmentally,
globalization involves environmental spillovers. Again, Luke argues how
“regional problems arise when neighboring countries share a common
natural resource and one country’s actions spill over borders and affect
others, such as transboundary pollution and management of international
rivers or regional seas” (1998, p. 987).

Therefore, the changes that the phenomenon of globalization will
occasion — a world shrinking into a “global village,” increasing economic
integration, cross-border spillovers, increasing political pluralism, and the
internationalization of domestic affairs, for example — will have a profound
impact on the practice of American public administration. And, in particular,
the occupational sector, enterprises, and activities that deal with the formu-
lation and implementation of policy of governmental and other public
programs and the management of such programs.

Globalization: A Historical Overview

It was after World War II that the concept of globalization emerged (Luke,
1998; Farazmand 1999; Kettl, 2000). Farazmand (1999) even goes further
and credits Mikhail Gorbachev with this new way of global thinking and
restructuring. Farazmand (1999, p. 510) argues how Gorbachev “called for
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global restructuring, openness, an end to the Cold War, peace for all, [and]
superpower cooperation...” Similarly, Luke (1998), Farazmand (1999),
and Kettl (2000) agree that since the 1970s the significant advances in global
communication and information technology have bound the world’s coun-
tries and communities, thus connecting them more closely together than
ever before.

Consequently, communication technology such as fax as well as infor-
mation and computer technology, in the form of the Internet and the World
Wide Web in particular, exemplify contemporary globalization. These tech-
nologically enhanced tools have forever changed the globe, producing
rapid communication. In fact, no other technological innovation has the
same capability to transcend national boundaries (Scott & O’Sullivan, 2002,
p. 233). And in transcending national boundaries, globalization has
been facilitated by this connection and coordination among peoples,
governments, and nongovernmental organizations. Along with information
technology, transportation technology (Luke, 1998, p. 985) too has further
reduced geographic space. The result is a borderless world characterized by
a unified global economy and global government.

Besides technological innovation, globalization has developed, and
again, since the 1970s, because of the surplus accumulation of corporate
capital. Farazmand (1999, p. 512) discusses how the surplus accumulation
of corporate capital has crossed territorial boundaries, reaching a high point
after the 1970s and its zenith in the 1990s. This capital accumulation at the
global level marks a significant shift from national to global capitalism.
Farazmand (1999, p. 512) correctly points out that: “surplus (or profit)
accumulation is the lifeblood of capitalism which needs constant expansion
at any cost.” And a high rate of surplus accumulation has contributed to a
“transworld mobility of corporations” (Farazmand, 1999, p. 512). Accord-
ingly, this transworld mobility of corporations has led to the concentration
of corporate power at the global level and to the creation of a globalizing
class of transnational corporations, also called multinationals. In fact, the
number of global corporations increased from 3,500 in 1960 to 40,000 in
1995, representing 40 percent of the world’s total commerce (Farazmand,
1999, p. 513). Another author, Reich (1991, p. 30), also contributes to this
discussion about multinationals adding how this concentrated global cor-
porate structure has created a world government beyond nation-states —
and, in fact, a new world government of managerial elites who can
influence public policy and administrative decisions. Farazmand (1999,
pp. 516-518) provides a good example of this situation when he writes
how a few transnational elites can prescribe and dictate public policy
in local communities. One example is when global corporations close
factories overnight and take their business overseas for more profitable
locations without consulting local people. This new world government
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has implications for public administration as multinationals are expected to
expand in this globalized age.

Our historical overview of how globalization developed ends with a
look at a third major cause — the dominance of international institutions.
Since the 1970s, the United Nations and its key affiliated organizations such
as the World Bank, the International Monetary Fund (IMF), and the World
Trade Organization (WTO) have been the powerful institutions in this
process (Luke, 1998; Farazmand, 1999; Kettl, 2000; O'Toole & Hanf,
2002). We also point out here that the United States dominates the
United Nations agencies, as it is a key donor of international aid. Yet,
the United States, the current world’s sole superpower, has found itself
unable to act alone because, in the international debate, the federal gov-
ernment has become more marginalized as formal organizations like the
United Nations and the WTO have become stronger (Kettl, 2000, p. 491).
Then, too, as Farazmand (1999, p. 515) argues the decisions and the codes
of conduct of these supraterritorial organizations are binding over the
nation-state affecting their administrative systems. Consequently, in this
globalized world, governments must devise new strategies for effective
management of global processes. The new realities of the globalized
world call for building an administrative capacity and apparatus for tackling
transnational issues and institutions.

Globalization: What Will It Mean for the Practice
of American Public Administration?

With globalization, public administration enters a new era of administration.
This new administration era broadens the scope and the practice of public
administration. Here, we discuss three critical changes for the practice of
public administration.

Public Administration from Self-Governance
to World/Transnational Governance

Stoker (1998, p. 17) and Huque (2001, p. 1291) define governance as “a new
process of governing.” Stoker adds how this new process of governing
signifies a change in the meaning of government and a new method by
which society is governed (1998, p. 17). Accordingly, today, because of
globalization, society has a new method of governing and public adminis-
tration has also adopted a new method. Public administration is now
intertwined in the world’s governance. Thus, with the increasing degree
of interdependence in the world, public administration can no longer
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just content itself with domestic, internal, territorial, or parochial issues.
The critical policy problems — for example, jobs, immigration, environ-
mental quality, and public health — have become globally interdependent
and this forces public administration to think, act, and manage in global
terms as well.

For example, Luke (1998, p. 989) argues how pollution has no bound-
aries and thus is a global issue calling for cross-border solutions. Then,
Huddelston (2000, p. 678) emphasizes how public health too must shift to
deal with global matters such as infectious diseases, various viruses (Ebola,
and the recent outbreak of the severe acute respiratory syndrome (SARS),
which requires quarantining mass numbers of people, nationals as well as
visiting foreigners, for instance), and emergency preparedness against ter-
rorist attacks. Huddelston (2000, p. 672) also reports how public adminis-
trators are overwhelmed with problems of immigration, legal and illegal,
induced by poverty, repression, and civil wars in distant lands. These
examples confirm that public administrators are already heavily enmeshed
with policy and programs that extend well beyond the borders. American
public administration is maneuvering in the international system of world/
transnational governance and as such administrative decision makers are
confronted with new challenges to which no single actor can respond. The
emerging governance pattern is one of multilateral agreements.

Public Administration to Transnational
Administrative Structure

With increasing global interdependence, there has been a major change in
the configuration of public administration as transnational developments
are changing administration. Therefore, government, particularly at
the national level, has had to reorganize itself structurally to deal with
transnational issues.

“The basic structure of American government comes from the New Deal
days” as Kettl explains (2000, p. 488). It is basically a vertical system of
hierarchical bureaucracies and signifies a government driven by functional
specialization and process control. Kettl (2000, p. 495) adds how this model
is “the keystone of democratic accountability” — in this vertical relation-
ship, elected policy makers delegate authority to administrators in ex-
change for accountability for results. However, today, as a result of
globalization, public administration must now adapt to deal with horizontal
networks. These horizontal networks exhibit a distinctive pattern of multi-
lateral decision making involving governments, intergovernmental bodies,
and a variety of international nongovernmental organizations (O’Toole &
Hanf, 2002, p. 160).
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O'Toole and Hanf (2002, pp. 160-162) further underscore how “the
global expanse has become a highly complex mixed-actor system. .. with
many networks and many functionally specific regimes coexisting.” Hence,
in terms of a transnational administrative structure, public administration is
moving toward: “disaggregated, multilevel, institutionally, complex, interde-
pendent arrays” (O’Toole & Hanf: 2002, p. 160). And no federal cabinet-level
department is untouched, for they all have specialized units to deal with the
international aspects of their mission (Kettl, 2000, p. 492). Nevertheless, a
major problem of horizontal networks is that they undermine accountability.
And Kettl (2000, p. 494) stresses how “the spread of horizontal relationships
muddies accountability. They replace hierarchical authority with net-
works ... where administrative responsibility is widely shared and where
no one is truly in charge.” In short, diffused accountability is prevalent in
joint action.

Public Administration to Transnational
Collaborative Management

A new era of administration is emerging as evidenced by both the increas-
ing importance of global governance and its transnational-networked ad-
ministrative structures. In future years, it would seem, that the United States,
a dominant and significant player in the globalizing world, will have to
work more closely and as a partner with other countries to achieve its
global policy aims. And for the most part, it appears that transnational
collaborative management will be used to organize and manage shared
problems in this complex and polycentric setting. Several writers recognize
this move to transnational collaborative management with its various man-
agerial strategies.

For example, Farazmand (1999, p. 519) points out how “as guardians of
global community interests, public administrators have a global responsibil-
ity to act in a coordinated manner.” O’Toole and Hanf (2002, p. 160) argue
how “participants in any case cannot achieve something on their own. [As a
result] Government actors find themselves necessarily engaged in forms of
collaborative management.” O"Toole and Hanf (2002, pp. 163-164) further
explain how both decision making and problem solving have been recon-
figured to “transnational decision making” and “mutual problem solving.”
With this global dimension, it is now imperative to collaborate. Collaborative
management, says O’Toole and Hanf (2002, pp. 163-164), is the means to
deal with issues like terrorism, for instance, that “surpass the resources and
problem-solving capacities of territorially defined units.”

Finally, Luke (1998, p. 989) reports how “nations must engage in co-
operative action and collaborative initiatives across traditional boundaries
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and jurisdictions.” Partnerships, alliances, and various forms of interorgani-
zational strategies are thus fundamental. Similarly, cooperative actions that
are typified by bargaining and negotiation are essential. And we point out
here that when it comes to bargaining and negotiation, administrators are not
solely reactive to the international regime. As a matter of fact, O'Toole and
Hanf (2002, p. 165) are quick to explain how, for example, “administrators
are involved from the outset in conducting analyses, outlining options [and]
framing negotiating positions. .. .”

So even though national decision makers will be expected to be the
principal decision makers at an international level, engaging in various
forms of transnational cooperation, their international commitments carry
implications to subnational public administration — particularly, to state and
local levels, where the implementation of international obligations by na-
tional authorities requires coordination and collaboration among agencies
that share responsibilities. All things considered, transnational collaborative
management is the emerging management strategy required for cross-border
solutions and will enable public administrators to manage cooperatively in
the networked arrangements of global disparate actors.

Globalization: How Can Public Administration/
Administrators Plan for the Changes?

With globalization, the focus of administrative work will be reshaped.
Administrative work, as Mudacumura (2000, p. 2052) confirms, is reshaped
on a global scale by the existence of complex interdependencies and
interconnections that have crystallized the environmental context of public
administration. This new environmental context of public administration
demands new skills and tools in planning for change. The change literature
(Kotter & Schlesinger, 1979; Senge, 1990), for example, argues how change
will happen, for it is the only constant in life. Therefore, of utmost import-
ance in planning for change is clearly leading the direction of change and
possessing knowledge and skills in planning for it.

Thus, administrators must become aware of globalization and its inter-
related processes, for their own effective and responsible functioning. In
planning for change, public administrators must be proactive, rather than
reactive; be inclusive with more points of view; make decisions with enough
knowledge; work on the common good, rather than their own preferences;
and finally, emphasize collective responsibility (Halet, 1997).

With regards to including more viewpoints, Farazmand (1999, p. 518)
outlines how the space for citizen involvement has been shrinking with
globalization. Nevertheless, the future legitimacy of public administration
will be based on citizen involvement. Thus, in planning for change and
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globalization, public administrators must engage citizens in the administra-
tion of public affairs and encourage them to play a proactive role in man-
aging societal resources. Public administrators must also build a sense of
community and foster values of citizenship and community/public interest.

Similarly, when it comes to making decisions with enough knowledge,
Farazmand (1999, p. 518) underscores how in planning for change and
globalization, practitioners must broaden their personal and professional
worldviews. Public administrators must examine public administration from
a comparative, international, and global perspective, thus expanding their
knowledge about different peoples and cultures. Consequently, with broa-
dened personal and professional worldviews, public administrators can
appreciate the cultural, institutional, and religious underpinnings of the
administrative cultures of other nations. In addition, scholars like Haque
(2002, p. 177) believe that in planning for change and globalization public
managers must receive training in cross-cultural administrative systems.

With the complex interconnections that now seem to define public
administration, administrators must learn how to maintain, on a global
scale, adequate levels of cooperation. Luke (1998, p. 989) warns how
with the increasing interdependence comes the increased potential for
conflict and confrontation. Consequently, in planning for change and glob-
alization, public administrators will need skills in conflict management,
including brainstorming, building consensus, and problem solving. And
conflict management strategies that nurture shared stakes in solving com-
mon global issues need to be designed (Luke, 1998, p. 989).

Additionally, in planning for change and globalization, Mudacumura
(2002, p. 2070) points out how an administrator will increasingly become
a team captain or even first among equals; thus, there is a growing need to
stress participatory management skills in global change.

Finally, in planning for change and globalization, several authors, for
example, Farazmand (1999), Luke (1998), and Kirkwood (2001) discuss a
number of educational strategies to assist future public administrators.
Farazmand (1999, p. 518) argues how public administrators need exposure
to studies that will help them to generate generalizations across global spaces.
Luke (1998, p. 989) mentions how global interdependence demands heigh-
tened understanding of cultures, markets, and languages of other countries.
Luke (ibid.), again, goes on to explain how not only a broadened international
perspective is required, but also increased skills in international communica-
tions and foreign languages that will enable public administrators to observe,
think, and act in an interdependent world are required. Additionally of im-
portance, stresses Farazmand (1999, p. 518), is for public administrators to
“learn how to discuss exports, deal with foreign officials, and develop a greater
understanding of capital markets.” In the final analysis, as Kirkwood (2001,
p. 10) points out, leaders of the 21st century need education that focus on the
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world with emphasis, for example, on cross-cultural awareness, multiple
perspectives, comprehension and appreciation of cultures, and knowledge
of global issues and the world as an interrelated system.

Altogether, it would seem that public administrators must adapt to the
changing environmental context of global public administration. They must
lead the direction of change and possess knowledge, skill, and education in
planning for it.

Conclusion

This chapter has sketched in a variety of ways how globalization has
changed the practice of public administration. The discussion has first
touched on public administration heavily involved in world governance,
then adding a new horizontal administrative structure, and finally moving to
transnational collaborative management. The gist of the argument is that
globalization is on the move: The globe has become smaller and physical
boundaries have become irrelevant. Accordingly, this borderless world of
globalization demands that nations engage in cooperative action to solve
common international issues, and that administrators develop a broadened
worldview managerial perspective.

This chapter has also presented several problems that globalization will
induce vis-a-vis the practice of public administration: (1) Diffused account-
ability inherent in joint action as American administrators will be asked to
enforce norms set in the global political community — the WTO and the
IMF, for example; (2) Diminished governance as government is less able to
govern in origin and scope. This means that cross-border problems, for
instance, infectious diseases and terrorist attacks require cross-border solu-
tions, administration, and coordination; and (3) Lessened legitimacy, be-
cause an administration that has diffused accountability and diminished
governance has little legitimacy.

Nonetheless, globalization has set the agenda to which American public
administration must respond. American public administration must thus plan
for the changes of globalization by leading the direction of change and
possessing knowledge and skills in planning for it. Finally, there must be
educational strategies to assist future public administrators, including multi-
cultural learning designed to learn more about other peoples, cultures, and
languages.

Altogether, it would seem that in a world that is becoming highly
globalized, both American public administration in the 21st century and
its leaders have little choice but to actively embrace globalization. In
so doing, however, American public administration enters a new era of
administration and some degree of challenge lies ahead for it.
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“The rapid progress of globalization has brought about a veritable disinte-
gration of the world’s borders. Before our eyes, the illusory nature of these
former cultural and economic boundaries has been exposed during the last
decade. The winds of changes have amended the context within which
governments operate and with that, the purview and methods of their
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public administrators. Policy makers now find themselves working in inter-
national environments. Consequently, they have to take into consideration
the global implications of their domestic policies.”

Walter Broadnax (2004)

“Government in the United States has, thus, become increasingly inter-
twined in the world’s governance. ... These changes...have culminated,
however, into a fundamental transformation of governance — a transform-
ation that poses substantial challenges for public institutions and how we
manage them.”

Donald Kettl (2000)

Introduction

As our world encounters increasingly rapid technological and social
changes, it can be imagined as both shrinking and expanding, as both
becoming one, and flying apart, shattering into individual pieces. Centri-
fugal and centripetal forces tear at our conception of the world. Whereas
this perspective is not new (Toffler, 1970; Waldo, 1971; Huntington, 1971),
increasingly rapid advances in technology have made continuous change
the new norm. Whereas the fault lines, cleavages, and conceptual borders
of society have changed, public administration’s identity has remained
traditionally, and almost exclusively, located in the geographically bound
world of the state. Concepts of the “public interest” are similarly geo-
graphically aligned. Little attention is paid to the pressures exerted on the
identity of “public manager” in this globalized, postmodern age. This
chapter articulates the need for a conversation about the impact of glob-
alization on the identity of public administration and particularly the
public manager.

Centripetal Forces

It is a cliché to say that the world is becoming smaller, but the reality
impacts our lives daily. Advances in transportation and communication
make distances less relevant. We can reach any point on the Earth in less
than a day (assuming we have the economic resources). People and gov-
ernments of the past took days, weeks, or months to communicate with
each other. Now such interaction is almost instantaneous. In the past,
events happening on one side of the world might never be known outside
that region. Now events in isolated locations are broadcast to the rest of the
world almost immediately, sometimes even before governments are aware
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of them. Humans are more connected to each other than ever before.
Radio, television, and the Internet connections encroach across every geo-
graphical boundary. The Internet facilitates conversations and instantan-
eous exchange of information. We are increasingly acquainted, if not
intimate, with those who were previously strangers.

This explosion of communication has spawned a nascent monoculture
that asserts itself even upon isolated communities (Anderson, 2001). The
world distribution of movies, music, sports, fashions, and clothing pro-
motes common ideas of appearance, behavior, music, and style. Barber’s
(1995) McWorld is a reality, with a McDonald’s (and a KFC and a Burger
King and a Pizza Hut) on every corner. Millions around the world sport the
same logo-embossed clothing — or at least a pirated rip-off. Increasingly
corporations have branches and distribution networks in a variety of coun-
tries. Small independent stores, unable to compete with the familiar big box
stores, are forced out of business. Along with this homogenization comes
the comfort and security of familiarity. We know what to expect from stores
that are clones of those in our hometown. The world is coming together,
and we are closer to one another because of these new technologies.

Centrifugal Forces

But the cliché, “familiarity breeds contempt” is also true, as the more we
know of each other, the more we react to each other (Volkan, 1988; Barash,
1994). Positive and negative passions are heightened among those who are
closest to each other and share commonalities. Families and neighbors
know each other most intimately. They are brought together by similarities
and driven apart by differences. With communication and transportation
revolutions we have come to know those at a distance almost as intimately
as those next door. The foreign countries of the past were exotic and
distant, and did not impact our lives. You could close your eyes or turn
your back. You knew they were there, somewhere, but they were not
relevant to local realities. Today, a strike in India impacts service delivery
in the United States. An incident in the Middle East immediately changes the
price of gasoline at the corner pump. Jobs are lost not only because of a
downturn in the economy, but also because someone is hired on the other
side of the world (Lehoczky, 2004).

There are positive results from this intimacy. We form global connec-
tions and bonds. We share interests and memberships in transnational
organizations. A natural disaster in any part of the world is reported imme-
diately, and foreign aid arrives quickly. The explosion of technological and
logistical changes results in drastic reductions of prices for consumer prod-
ucts, making yesterday’s luxuries accessible to a much larger percentage of
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the world’s population. However, not only consumer products are available
worldwide, but also tools of destruction (Balser, 2000).

Increased intimacy and increased technological advances contribute to a
rising number of wars fought by civilians or paramilitaries and to personal
conflict and personal wars, wars of neighbor destroying neighbor, and
atrocities committed against former friends (Bercovitch, 2003; Sollenberg
& Wallensteen, 2001).

Ethnic, cultural, and religious alliances cross borders, fueling complex
and overlapping conflict configurations. Those who formerly fought for
their land, now fight for their identity, which is based on characteristics that
may not stop at state boundaries. Even as we come to know each other
better, a paradoxical breakdown of civic-society fuels ethnic conflict (e.g.,
Varshney, 2002).

This increase in contact, facilitated by technology, is exacerbated by
massive increase in population (also facilitated by technology). Our bur-
geoning population in the past 100 years has grown from about 1.5 billion
in 1900 to over 6 billion in 2000, with over 70 million people added to the
Earth annually (U.S. Census Bureau, 2004), forcing us to live physically
closer at the same time the communication and logistics revolutions move
us psychically closer. The more personal our contact, the more personal is
the conflict. Familiarity does, indeed, appear to breed contempt. Centripetal
forces are catalysts for the centrifugal.

Globalization blurs traditional lines of identity. Homogenized values
make it difficult to say just who we are. Sassen (1998) in Globalization
and its Discontents notes an “unmooring of identities from what have been
traditional sources of identity such as the nation or the village” (p. xxxii),
and that “globalization is a process that generates contradictory spaces
characterized by contestation, internal differentiation, continuous border
crossings” (p. XxXxiv).

The foregoing is not a new analysis. We see and hear such critiques
daily. A complementary, if somewhat less familiar, analysis is the changing
nature of the state.

The Decline of the State

The concept of a “sovereign” state assumes control of human interactions
within geographical borders. The state has a number of traditional responsibil-
ities. It provides political security and stability through armed forces and law
enforcement. It provides economic stability through regulation of markets. The
modern welfare state may also provide education and a variety of social
services. Whereas private and nonprofit entities may also provide services,
the state regulates, coordinates, and sometimes funds those organizations.
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In recent years multinational organizations have begun to undertake
roles previously performed exclusively by the nation-state. Immediately
after World War II a system of collective defense organizations was created,
central among which were NATO and the Warsaw Pact (Van Creveld, 1999).
At the same time, multinational political organizations also arose. The most
recent example is the European Union where laws and policies cross
national borders, and sovereignty becomes nebulous (Cananea, 2003). This
chipping away at the sovereign powers of the state raises questions of
“governability” (Howe, 2002) or what Boggs (2001) calls “political atrophy.”

The concept of legitimate military actor has also shifted toward multi-
national organizations (Long, 1994; Smolowe & Angelo, 1992). Where
previously the state was the only legitimate user of force, now in the
international arena, forces of the individual state are often seen as illegit-
imate. Legitimacy is achieved through agreements within and among multi-
national organizations. The Korean War was designated as United Nation’s
action. The U.S. action in Vietnam had international participation that was
continually cited as evidence of legitimacy. Both Persian Gulf wars were
composed of coalitions of nations. It is more or less accepted that, other
than defense from invasion, legitimate international use of force now
demands a multinational response.

Even more than military security, economic organization and regulation
have been internationalized. The explosive growth in communication and
logistical technologies enables corporations to be worldwide organizations.
Transnational corporations have been around for years, but they are now
responsible for increasing percentages of national economies. Foreign
ownership in local companies has increased and lowered regulatory bar-
riers (Kleinert, 2001). Increasing foreign investment in local economies is a
normative goal for most developed countries. The International Monetary
Fund (IMF) and the World Trade Organization (WTO) both advocate facili-
tating such investment (7he Age, 2003).

As corporations expand across borders, individual states have less con-
trol over them, weakening state regulatory power. Omae (1990) asserts that
national economies no longer exist in an age of globalization. To fill this
governance gap international treaties create international regulations. The
WTO, IMF, and World Bank share in the regulation of state economies,
reducing individual state sovereignty and creating what Bennett (2004) calls
a “Network Commonwealth” of states.

As corporate ownership is internationalized, there is an increasing need
for more international agreements and regulations. And with the increase in
the multilateral organizations, perforce, comes a decline in the power of the
individual state. Although this conclusion is not new, there has been little
discussion about the impact of globalization on the role and identity of
public managers.



56 m  Handbook of Globalization

Issue Networks

Network theories have begun to address the changing governance land-
scape. Intergovernmental relations scholars focus on network management
as key to local government effectiveness (Kickert et al. 1997; Klijn &
Koppenjan, 2000; Agranoft & McGuire, 2003). Yet, there is a tendency to
assume that public managers “manage” or “facilitate” the networks in
which they participate. Agranoff and McGuire (2001, p. 679) note “our
analysis of economic development puts municipalities at the hub of hori-
zontal and vertical connections as they engage in contacts and transactions
with multiple federal and state agencies and interlocal players.” There is
also a strong normative assumption that public managers represent an
aggregate public interest. Klijn and Koppenjan (2000, p. 135) conclude
that “government’s special resources and its unique legitimacy as represen-
tative of the common interest make it the outstanding candidate for fulfilling
the role of network manager.”

The Role of Public Managers

Public managers are traditionally charged to serve the public interest (Her-
ring, 1936; ASPA Code of Ethics, 2005), and in that service many dedicated
public servants find their professional identity (Brewer et al. 2000; Perry &
Wise, 1990). (The Constitution gives little guidance to U.S. public managers,
and the federal oath of office [U.S. Code] simply calls for public managers to
“support and defend the Constitution of the United States.”) (U.S. Code,
2005) Yet, identifying the public interest is a difficult task. Lippmann’s
(1955, p. 42) classic definition of the public interest is “what men would
choose if they saw clearly, thought rationally, acted disinterestedly and
benevolently.” Harmon (1969) identifies an array of roles for the public
managers based on varieties of responsiveness and advocacy.

Guidance for public managers may come from four legitimizing
sources: legal frameworks, elected officials, personal expertise, or directly
from citizens. All four have conceptual difficulties. Guidance from legal
structures and legislators can be vague, incomplete, and sometimes
contradictory. Guidance from personal expertise may be subijective,
parochial, and unrepresentative, whereas guidance from citizens may be
emotionally manipulated or biased in favor of the educated, the vocal, and
the accessible.

In the traditional (Harmon’s “rationalist”) understanding, articulated by
Fox and Miller (1995) as the loop model of democracy (see Figure 4.1),
citizens express their interests through election of public officials. Public
policy promulgated by elected officials is, by definition, the public interest.
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legislators
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Figure 4.1 Loop model.

Elected officials tell public managers what to do, and public managers carry
out that articulated public interest. The public interest is synonymous with
legislation because of the assumption that, in a democracy, legislators’
actions are the will of the people. The role of the public managers is to
follow the directions of the elected representatives.

Whereas the public manager has always been called upon to serve the
“public interest,” most agree that the “loop model” is not a true reflection of
reality. Citizens may choose candidates for reasons unrelated to policy
preferences. Elected officials act for a variety of reasons, and the resulting
legislation may or may not be the true preference of the electorate. Legis-
lators have their own understanding of words and concepts. Compromise
language takes advantage of those differences, resulting in legislation that is
vague, and leaves policy details for public agencies and courts to sort out.
This ambiguity and complexity make the rationalist loop model impractical
to serve as anything more than a loose framework for public manager
actions. This has led scholars across the ideological spectrum to propose
alternative routes to the public interest.

Frederickson and others from the Minnowbrook conference (Marini,
1971) believe that the role of public managers is to ensure that our govern-
mental system truly represents all citizens. They claim that many citizens are
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under-represented. In other words the current constitutional structure does
not accurately reflect the public interest, because it marginalizes segments
of the polity. The “New Public Administration” called on public managers
to ensure social equity by identifying the needs of, and advocating for the
disempowered and disenfranchised.

The participatory approach epitomized by King et al. in Government is Us
(1998) critiques governance as not accomplishing its democratic purpose.
The public policy process is closed to the majority of the population, and
public managers are called to involve citizens directly in public administra-
tion planning, decision making, and action (Box, 1998; Denhardt & Den-
hardt, 2000, 2003). The call for citizen participation is so ingrained in public
administration as to be conventional wisdom (ASPA Code of Ethic, 2005). It is
the responsibility of public managers to interact directly with citizens to help
ascertain the public interest. Figure 4.2 presents the model where public
managers synthesize public policy from the input of legislators and citizens,
plus the public managers’ interaction with marginalized groups.

Legal approaches see executive branch agencies as partners in a
constitutional framework where they balance other powers. Long
(1949, p. 259) wrote that “the bureaucracy is recognized by all interested
groups as a major channel of representation to such an extent that

Legislators

Elections

Figure 4.2 Public manager and citizens.
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Congress rightly feels the competition of a rival.” Rohr (1986) in To Run
a Constitution argues that public administration is essentially a fourth
branch of government. He conceives of public administration as a bal-
ancing force and a semi-independent actor in the democratic process,
contributing to the checks and balances conceived of by the Constitu-
tional framers. The conception of public managers as “balance” assumes
that without such balance the democratic purposes of the Constitution
will not be fulfilled.

Personal and technical expertise approaches are advanced by those
who call for an increased separation of politics and administration. Lowi
(1969) and others identify the problem of governance as too much plural-
ism, and call for a more independent public administration, free from the
control of “interest group liberalism.” This perspective believes public
managers can best identify the public interest without the influence of
political pressures. This concept is echoed by Zakaria (2003) who calls for
a public administration more insulated from the ephemeral moods of the
masses. The role of public managers is that of an unbiased expert, protected
from the whims of democratic mood swings.

Behn (1995) is similarly concerned with undue influence on public man-
agers, but this time from elected officials. Recalling the civil service reforms of
the 19th century, and Wilson’s division of politics and administration, Behn
bemoans interference from legislators. He wants public managers to have
more discretion and to be insulated from the “micromanagement” of elected
officials. Implicitly, he declares that legislators do not accurately identify the
public interest, and that public managers should be allowed more independ-
ence to carry out their tasks. The role of public managers is to be the rational
expert. New Public Management and Public Choice models similarly advo-
cate decentralization and increased managerial discretion (Osborne & Gae-
bler, 1992; Barzelay, 1992). The underlying assumption is that the public
interest is best identified and carried out by semiautonomous, objective
technocrats, insulated from the influences of both legislators and citizens,
allowing them to make implementation decisions, unbiased by interest
groups. Figure 4.3 illustrates this model.

The unifying assumption of these varied perspectives is that the existing
governance structure fails to adequately articulate the public interest, and,
therefore, public managers need to take independent action. All conceive
of a public administration with direct links to the polity (rather than through
legislators), either interactive or analytical. Whereas these analyses shift a
portion of the identification of the public interest to public managers, they
do not specify where that interest can be found or of what it comprises.

Although participation advocates focus on process, and identify mul-
tiple publics, they still assume those publics are located within the public
manager’s political jurisdiction. For instance, Denhardt and Denhardt (2000,
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Figure 4.3 Expert public manager insulated from influence.

p- 553) note that government is “no longer in charge” and has become
“another player,” but still assume a public manager-centric model where
managers control the agenda, bring the proper players to the table, and
facilitate, negotiate, and broker solutions. In an outstanding exploration of
these dynamics, Kettl (2000) asks how government can ensure accountabil-
ity in an environment where vertical hierarchies are replaced by horizontal
cross-governmental networks. Yet, he too locates his analysis within an
American governmental environment. Whereas acknowledging the com-
plexity of the world, this approach still places the public manager at the
center of a circle, juggling, coordinating, and “managing” various geo-
graphically bounded publics to arrive at a consensual policy.

Network approaches speak of serving and interacting with “society,” but
the unspoken assumption is that “society” lies within national boundaries.
Even postmodern approaches (Fox & Miller, 1995; McSwite, 2002; Habermas,
1984; Abel & Sementelli, 2004), whereas emphasizing discourse or critical
theory, appear to take for granted a single public policy system centered
around public managers. Figure 4.4 illustrates this model.
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Figure 4.4 Public manager-centric model.

Globalization and the Public Interest:
Who or What Public?

Once public managers leave the secure (but deceptive) simplicity of the loop
model of democracy and seek to directly ascertain a “public” interest, they
must confront the fact that there are many publics (O’Toole, 1997). Individuals
and groups have conflicting interests. The interests of the city conflict with the
interests of the state. States’ interests conflict with the national interest. The
interests of one trade group conflict with another trade group. The interests of
developers conflict with the interests of environmentalists.

In the transnational system, citizen interests are no longer limited to the
boundaries of the political unit. Their identities are linked not only to
geographic location, but also to economic or interest-based communities
that transcend borders. Sassen (1998, pp. 195-196) notes that information
industries, finance, and advanced corporate services “tend to have a space
economy that is transnational and is partly embedded in electronic spaces
that override conventional jurisdictions and boundaries.”

Public managers are challenged to confront both the divisions within
their jurisdiction and the diversity of interests between jurisdictions. Public
manager-centric models effectively address within-jurisdiction divisions by
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challenging mangers to facilitate consensus among competing interests.
Interests may be diverse, but they are still found within the borders of the
larger polity and it is possible to conceive of a larger, polity-wide public
interest. The problem is one of facilitating consensus, and the public
manager is the neutral (and normatively admirable) facilitator. Network
analysis addresses cross-jurisdictional challenges, but still within a polity
based on national boundaries.

The postmodern challenge begins with the fact that local jurisdictions
are part of larger polities, that picket fence or marble cake federalism
requires state, federal, and local cooperation, and that horizontal cooper-
ation between jurisdictions may be required to achieve local goals. This
challenge is met by the creation of intergovernmental task forces and
working groups. Public managers are agents who advocate the interests
of their principals, but their principals do not constitute the universe of
those impacted by the policy, but only a subset of it. “Public” is relative,
diverse, and geographically fragmented. Within the policy network, there
are multiple publics of which the public manager represents only one. The
“public interest” for a policy network that crosses boundaries is defined
differently by each jurisdiction-bound public manager.

In a public manager-centric model, the public manager is not an advo-
cate, but a facilitator, an unbiased third party, seeking to “bring us all
together.” This fits well with the normative self-image of a neutral, unbiased,
objective public manager, seeking the collective public interest. If a sub-
group within the polity argues for a “self-serving” policy, the public manager
reminds the subgroup of the larger public interest. In the intergovernmental
network the public manager assumes the role of the subgroup representa-
tive. Calls to see the broader interest above and beyond the represented
polity will not honor their role as agents advocating the interests of their
principals. Rather than the normatively positive image of objective neutral,
the public manager becomes advocate for a special interest — in this case a
geographic political jurisdiction. Kass (1989) examines this clash of identity
between objective facilitator and interest-group advocate, but he frames his
call for an ethical basis of agency theory specifically in “American public
administration” bypassing the challenges of globalization.

The globalized world adds an additional layer to this identity challenge.
In the globalized world, interest groups, or publics, crosscut national
boundaries. Environmental and economic impacts of trade and pollution
ignore cartographic borders. The growing emphasis on outsourcing and
privatization driven by the New Public Management movement results in
state activities carried out by transnational private and nonprofit organiza-
tions raising crucial questions of accountability (Choudhury & Ahmed,
2002) and the capacity for self-management (Kettl, 2000). Transnational
regulatory regimes create new constituencies and shared interests that do
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not stop at national boundaries. “Political demands are no longer directed
to one state-based interlocutor” (Radcliffe, 2001).

Broad public policy issues and interests may be controlled by nonstate
institutions with varied interest boundaries. When issues cross national
borders, transnational working groups of policy participants can be estab-
lished, which may or may not function under the aegis of a state. The
public interest for each public manager is constructed from the group each
represents. There is no single universal public to which the public man-
ager delivers policy, rather the policy implementation universe contains
multiple policy systems within which the public manager may represent
the entire or simply a fraction of the affected public. With the realization
that there are many publics, the public manager is no longer at the center
of the process. Figure 4.5 portrays the globalized, postmodern policy
model where there are multiple publics and multiple policy makers. The
public manager assumes the role of advocate for a particular geographic-
ally based interest group, rather than coordinator or facilitator of a cen-
tralized policy stream.

Transnational Multinational Nor!profit
organizations corporations organizations
Legislators
Elections
Policy Policy Policy
Public
manager
Policy
Public 1
Public 5
Public 3
Public 2 Public 4

Figure 4.5 Globalized public policy process.
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The Dilemma of the Public Manager:
More Questions than Answers

The construction of a public interest is dependent upon a specification of
constituent group. As extra-national political and interest groupings are
created, the boundary of “public” may assume a variety of configurations.
As noted earlier, public managers tend to normatively construct their iden-
tity as servant of the public interest, and public administration scholars
often call on public managers to interface directly with that “public.” As
the concept of “publics” evolves, the individual public manager is chal-
lenged to reformulate his or her identity.

Who does the public manager serve, as the public interest changes de-
pending on the configuration of people or entities considered? As issue
networks crosscut geographical boundaries, so conceptualization of “pub-
lics” are re-formed. As the scope and power of the state diminishes, the power
and centrality of the public manager likewise diminishes. As policies are
implemented by structures and institutions that crosscut government bound-
aries, the public manager’s role is to advocate a particular interest configur-
ation, rather than be an objective, unbiased facilitator. Theories of public
service motivation, public service ethics, and social psychology must be
reconsidered as the public manager’s role moves from center to periphery.

This article begins a conversation on the consequences of an increas-
ingly global and networked world. Public managers are “faced with the
continuous challenges of building trans-jurisdictional network capacities in
order to implement policies that respect international agreements and
national priorities” (Broadnax, 2004). Public administration must adapt “to
deal effectively with the horizontal networks that have been layered on top
of the traditional vertical system” (Kettl, 2000). “The new transnational
administrative law needs a proper theoretical foundation which cannot be
that of the state” (Cananea, 2003). The challenge for public administration is
to reconceptualize the role of public managers in a globalized world where
public interests crosscut and transcend the governments that public man-
agers represent.
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Globalization is the international system that replaced the Cold War system.
With it came the integration of capital, technology, and information across
national borders in an attempt to create a single global market. We have
all seen evidence of the tension and conflicts that exist between this

69



70 ®m Handbook of Globalization

interconnected system and the ancient forces of culture, geography, trad-
ition, and community that feel brutalized by it and resist its intrusion.
However, globalization is with us, whether we like it or not. While some
might argue that the September 11, 2001 attacks resulted from its processes
that had begun a generation earlier, it is these processes that will, in the long
run, provide the United States and the rest of the world with the security
that they desire and deserve. The challenge lies in ensuring everyone has a
stake in globalization.

New Balances, New Threats

The Cold War system was built exclusively around nation-states, and it was
balanced at the center by two superpowers: the United States and the Soviet
Union. The globalization system, according to Thomas Friedman, is built
around three balances: the traditional balance between nation-states; that
between nation-states and global markets; and the most recent — the
balance between individuals and nation-states. These super-empowered
individuals, some of whom are quite dangerous, are now able to act directly
on the world stage without the traditional mediation of governments,
corporations, or any other public or private institutions (Friedman, 2000,
pp. 12-13).

Since the end of the Cold War, weak or failing states have probably
become the single most important problem for international order. Chester
Crocker tells us that the problem is not the absence of nations but the
absence of states with the legitimacy and authority to manage their affairs
(Crocker, 2003, p. 37). Weak or failing states commit human rights abuses,
provoke humanitarian disasters, drive massive waves of immigration, and
attack their neighbors. Since September 11th, the vast majority of inter-
national crises have involved weak or failing states. The failed state of
Afghanistan was so weak that it was hijacked by a non-state actor, the terrorist
organization Al Qaeda, and served as a base for global terrorist operations.
The attacks reinforced the ways in which violence had become democra-
tized. Traditional forms of deterrence or containment are not effective against
this type of non-state actor. For that reason, security concerns demand
reaching inside of states and changing their regime to prevent future threats
from arising. “The failed state problem that was seen previously as largely a
humanitarian or human rights issue, has suddenly taken on a major security
dimension” (Fukuyama, 2004, pp. 92-93). Moreover, it was a “general failure
of the historical imagination,” says Michael Ignatieff, “an inability of the post-
Cold War West to grasp that the emerging crisis of state order in so many
overlapping zones of the world — from Egypt to Afghanistan — would
eventually become a security threat at home” (Ignatieff, 2003, p. 170).
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Islamist fundamentalism, radical Islam, or what Walter Russell Mead
more properly calls “Arabian fascism,” has surfaced as the greatest security
threat facing the United States and the international community. Arabian
fascism is a totalitarian ideology inspired by a mythologized vision of the
past. It attracts not only Arabs but all those for whom the early Islamic wars
of religion and conquest represent a golden age. It aims to restore this past
by force, not only in the world of Islam, but ultimately throughout the
world. This fascism comes in two forms: secular and religious. The totali-
tarian ideologies now tormenting the Muslim world include the secular
fascism of the Ba’ath Party of Iraq and the religious fascism of Osama bin
Laden. Both movements believe in subordinating the rights of individuals
and eliminating the independence of civil society in favor of a totalitarian
politics. “Both movements,” says Mead, “recognize no limits on the right of
their leaders to command their followers to carry out lawless violence
against innocent civilians and both are deadly enemies of freedom and
peace” (Mead, 2004, p. 176).

Policies or Identity

A persistent question posed by president George W. Bush is, “Why do the
terrorists hate us?” Are Islamic terrorists and increasingly much of the
Muslim world incited by the United States’ policies or do they simply hate
our existence and what we represent? Professor Noam Chomsky believes
that there are specific policies that have enflamed the potential “support
base” for Islamic terrorism. Policies relating to the Israel-Palestine issue,
sanctions in Iraq, and more fundamentally, U.S. support for corrupt and
repressive regimes that undermine democracy and development. Anger in
the Muslim world, he says, does not spring from resentment of our freedom
and democracy, their own cultural failings tracing back many centuries,
and their alleged inability to take part in globalization (Chomsky, 2003,
pp. 213-214).

His sentiments echo those of Michael Scheuer, a senior U.S. intelli-
gence official who, writing under the name, “Anonymous,” explains
that the United States is hated across the Islamic world because of
specific government policies and actions. That hatred, he says, is con-
crete and martial not abstract and intellectual, and it will grow for the
foreseeable future. Scheuer lists six U.S. policies that Osama bin Laden
repeatedly refers to as anti-Muslim. They are: U.S. support for Israel that
keeps Palestinians in the Israelis’ thrall; U.S. and other Western troops on
the Arabian Peninsula; U.S. occupation of Iraq and Afghanistan; U.S. sup-
port for Russia, India, and China against their Muslim militants; U.S. pres-
sure on Arab energy producers to keep oil prices low; and U.S. support for
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apostate, corrupt, and tyrannical Muslim governments (Anonymous, 2004,
pp. 240-241). Since bin Laden has no center of gravity in the traditional
sense, that is, no economy, no cities, no homeland, no power grids, no
regular military, etc., his center of gravity lies in the list of current U.S.
policies toward the Muslim world. It is that status quo, according to
Scheuer, that enrages Muslims around the globe, no matter their view of
Al Qaeda’s martial actions, and gives bin Laden’s efforts to instigate a
worldwide anti-U.S. defensive jihad with virtually unlimited room for
growth. He warns that so long as this fact is unrecognized by Americans
and their leaders, bin Laden will keep winning the strategic war, even
while continuing to suffer tactical losses (Anonymous, 2004, p. 263).

Other scholars and strategic thinkers reject the argument that it is our
policies and not our identity that have created this rabid hatred. Jean Bethke
Elshtain contends that changes in our policies would not satisfy Islamists
because they loathe us for who we are and what our society represents.
Even as the radicals indict specific U.S. actions, both past and present, bin
Laden labels us “pagans” and “infidels.”

To Islamists, infidels are those who believe in separation of church and
state. Infidels profess the wrong religion, or the wrong version of a religion,
or no religion at all. Infidels believe in civic and personal freedom. Infidels
educate women and give them a public presence and role. Infidels inter-
marry across lines of religion. Infidels believe that all people have human
rights. Whatever else the United States might do on the world scene to allay
the concerns of its opponents, it cannot repeal its founding constitutional
principles, which condemn it in the eyes of such fundamentalists

Elshtain, 2003, pp. 3—4

Elshtain argues then that even if we were to alter our policies, we could
not repeal our commitment to personal freedom. We could not negate the
First Amendment to the U.S. Constitution, which guarantees the free
exercise of any religion. Radical Islamists desire an official religion, and
they would impose it everywhere they could, through terror if necessary.
Our belief in freedom and our basic ideals are nonnegotiable. Thus, the
terrorists despise us for what we are and what we represent. Francis
Fukuyama reinforces this view by analyzing first-person accounts, reports,
fatwas or legal opinions and the manuals of Islamist extremists. His article
in Newsweek, “Their Target: The Modern World,” explains that extremist
groups celebrated September 11th because it humbled a society that they
believed was at its core corrupt. This corruption originates in their view
from secularism itself. “What they hate is that the state in Western societies
should be dedicated to religious tolerance and pluralism, rather than
trying to serve religious truth” (Fukuyama, as cited in Elshtain, 2003,
pp. 22-23).
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A Failure of Modernity

The Islamic world must overcome its consistent impulse to blame others for
all of its failures. Poverty and bitterness can be attributed directly to the
obscenely rich ruling families in places like Saudi Arabia and Jordan.
Keeping the populace ignorant is a deliberate strategy of the jihadists who
feed on poverty and ignorance whereas faulting secular rulers and the
corrupt West. Muslim states and societies are decaying although their an-
cient competitors flourish. The Islamic world cannot progress without
fundamental and pervasive changes in virtually every public and private
sphere. According to strategic thinker Ralph Peters, “a billion people, as
proud as they are ill-governed and ill-prepared for modern life, have found
they cannot compete with other civilizations on a single front — not even in
terror, for the West will, out of demonstrated need, learn to terrorize the
terrorists” (Peters, 2004, p. 6). Islam, rather than shifting blame, must make
a far more difficult choice of attempting to build tolerant, more equitable,
open, and honest societies, reject a mythologized past, and embrace a
challenging future. There is a hadith or a tradition that is attributed to the
Prophet Muhammad that the condition of a people will not change unless
they change it themselves. Islamic civilization cannot prosper under mod-
ern conditions as long as it is antimeritocratic, oppresses and torments
women, mocks the rule of law, neglects education, and lacks a work
ethic. The Islamic world, says Peters, will continue to do more harm to its
own people than it has done or will ever be able to do to the West.

Islamist fundamentalism is an extreme repudiation of modernity or the
processes of globalization, but even more tragically, most of the Muslim
world is a textbook example of the “failure of modernity.” It is afflicted by
poverty, ignorance, and tyranny. Muslims fault American economic domin-
ance and exploitation and America’s support for many corrupt Muslim
tyrants who serve its purposes. A potent combination of low productivity
and a high birth rate in the Middle East has led to a caustic situation with a
large and rapidly growing population of unemployed, uneducated, and
frustrated young men. The United Nations and the World Bank inform us
that the Arab world continues to lose more ground to the West, in areas
such as job creation, education, technology, and productivity. Even more
frustrating is that the rapidly rising economies of East Asia, in countries such
as Korea, Taiwan and Singapore, are also leaving Arab nations behind.
Eminent scholar Bernard Lewis presents a bleak and devastating picture
of Arab underdevelopment. “The GDP (Gross Domestic Product) in all Arab
countries combined stood at $531.2 billion in 1999 — less than that of a
single European country, Spain ($595.5 billion)” (Lewis, 2003, p. 116). A
listing of book sales among 27 countries begins with the United States and
ends with Vietnam with not a single mention of a Muslim state.
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Further evidence of underdevelopment can be gleaned from a report on
Arab Human Development in 2002, which was prepared by a committee of
Arab intellectuals and published under the auspices of the United Nations.
It revealed that the entire Arab world, with 300 million people, translates
about 330 books annually, one fifth of the number that Greece does with its
11 million people. According to the World Bank, in 2000 the average annual
income in Muslim countries from Morocco to Bangladesh was only half the
world average. In the 1990s, the combined gross national products of three
of Israel’s Arab neighbors, Jordan, Syria, and Lebanon, were significantly
smaller than that of Israel alone. According to the United Nations statistics,
on a per capita basis, the contrast was even grimmer. Israel’s per capita GDP
was 3.5 times that of Lebanon and Syria, 12 times that of Jordan, and 13.5
times that of Egypt (Lewis, 2003, p. 117). The people of the Middle East,
thanks to modern media and communications, are painfully aware of the
deep and expanding gulf between the opportunities of the free world
outside their borders and the desperate and appalling conditions within
them. Widespread and better modernization and an acceptance of global-
ization are the answers for some. Others, however, believe globalization
itself is the problem.

Disconnectedness Portends Danger

Thomas Barnett, a former senior strategic researcher and professor at the
U.S. Naval War College, calls globalization America’s “gift to history” and
explains why its wide dissemination is critical not only to our security, but
the security of the entire world. The Pentagon is still in shock at the rapid
dissolution of the Soviet Union and has spent the 1990s grasping for a long-
term military strategy to replace containment. According to Barnett, our
enemy is neither a religion (Islam) nor a place (the Middle East), but a
condition — disconnectedness (Barnett, 2004, p. 49). Those parts of the
world where terrorism and unrest are brewing are characterized by a dis-
connectedness from the globalizing world and disconnectedness portends
danger.

In regions of the world where globalization is thick with network
connectivity, financial transactions, liberal media flows, and collective sec-
urity you find stable governments, rising standards of living and low murder
rates. Barnett labels these parts of the world the Functioning Core, or Core.
In areas where globalization is thinning or absent you discover politically
repressive regimes, widespread poverty and disease, routine mass murder
and most importantly, the breeding grounds that incubate the next gener-
ation of global terrorists. He refers to these parts of the world as the
Non-Integrating Gap, or Gap. An analysis of U.S. military responses since
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the end of the Cold War reinforces this relationship between globalization
and connectivity. There has been an overwhelming concentration of mili-
tary activity in regions of the world that are excluded from globalization’s
growing Core, such as the Caribbean Rim, virtually all of Africa, the Balkans,
the Caucasus, Central Asia, the Middle East, Southwest Asia, and much of
Southeast Asia. This is roughly one third of the world’s population. Demo-
graphically, most are young and are labeled low or low-middle income by
the World Bank (less than $3000 annual per capita).

America’s goal must be to promote “rule sets” that are shared by both
the Core and the Gap. When we see countries moving toward acceptance
of globalization’s economic rule sets, we should also expect to see a similar
acceptance of emerging political and security rule sets that define fair play
among nations, firms, and even individuals, not just in trade but also in
terms of war. America does not commit herself to war simply because she
dislikes a certain religion or people, or even a bad ruler. She intervenes when
the rule sets are being so blatantly violated that the offending parties need
to be stopped and removed from power. Rule sets encourage and protect
connectivity, and growing connectivity is ultimately stabilizing. The Penta-
gon needs to focus on roughly 5 percent of both the states and transnational
actors that tend to bend or break the security rule sets. By dealing with that
fraction firmly and consistently, “it sends the right signals to the rest of the
community that playing by the rules pays off” (Barnett, 2004, p. 353).

Barnett's suggested strategy contains three basic goals. Increase the
Core’s immune system capabilities to respond to 9/11-like “system per-
turbations” or disturbances. Work the seam states or countries like Mexico,
Brazil, South Africa, Morocco, Algeria, Greece, Turkey, Pakistan, Thailand,
Malaysia, the Philippines and Indonesia to firewall the Core from the Gap’s
worst exports, such as terror, drugs, and pandemic diseases. Finally, he
insists that we must progressively shrink the Gap by continuing to export
security to its greatest trouble spots. He adds that the United States should
expect to put in the largest share of the security effort to support globaliza-
tion’s advance since it enjoys its benefits disproportionately. This transac-
tion should be pursued out of rational self-interest.

Failed States

Sovereign nation-states have seen their power erode over the last gener-
ation and much of this reduction has been for the good. All too powerful
states, primarily dictatorships in the 20th century, tyrannized populations
and committed acts of aggression against their neighbors. Others, due to
excessive state scope, impeded economic growth and were characterized
by a variety of dysfunctions and inefficiencies. The trend has been to cut
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back the size of state sectors and to transfer functions that have been
improperly appropriated to the market or to civil society. The global econ-
omy has weakened the autonomy of sovereign nation-states by increasing
the mobility of information, capital, and to a lesser extent, labor. Francis
Fukuyama reminds us that the chief issue for global politics today is not
how to cut back on stateness but how to build it up. He explains that for
individual societies and for the global community, the withering away of
the state is not a prelude to utopia but a recipe for disaster.

The crucial problem facing poor countries that obstructs their possibil-
ities for economic development is their inadequate level of institutional
development. These countries do not require extensive states, but do
need strong and effective states to provide the necessary state functions.
At the end of the Cold War, we witnessed the emergence of a group of failed
and troubled states from Europe to South Asia. These weak states have
posed threats to international order because they are the source of conflict
and violations of human rights and because they have become potential
breeding grounds for a new kind of terrorism they can reach into the
developed world. Strengthening these states through various forms of
nation-building is a task that has become vital to international security
and the future of world order (Fukuyama, 2004, p. 120). In the absence of
sovereign nation-states, Fukuyama warns, we are left with multinational
corporations, non-governmental organizations, international organizations,
crime syndicates, and terrorist groups, which seldom possess both power
and legitimacy at the same time. Radical Islam would never have succeeded
in winning followers if the Muslim countries that won independence from
the European empires had been able to convert dreams of self-determin-
ation into the reality of competent, rule-abiding states. America has inher-
ited this crisis of self-determination from the empires of the past, which now
manifests itself in the “desire of Islamists to build theocratic tyrannies on the
ruins of failed nationalist dreams” (Ignatieft, 2003, pp. 170-171).

Unilateralism, Preemption, and Hegemony

Assumptions about America’s strategic security, scholar John Lewis Gaddis
tells us, have been impacted by three surprise attacks in its history: the
British attack of Washington and the burning of the White House and the
Capitol in 1814; the Japanese attack of Pearl Harbor in 1941; and the Al
Qaeda attacks of September 11, 2001. Following the burning of Washington
in 1814, Secretary of State John Quincy Adams approved Andrew Jackson’s
invasion of Florida, which was then a possession of a very weak Spain. This
controversial decision was supposedly designed to subdue marauding
border gangs made up of Indians and former slaves, but the real objective
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was to attack British adventurers based in the territory and ultimately seize it
for the United States. Jackson argued that the move would preempt any
attack from Great Britain, the Spanish, or their continental allies. Adams’
plan was to prevent balance-of-power politics from breaking out on the
North American continent similar to what existed in Europe. Through a
strategy of unilateralism and preemption, Adams sought to maintain
strength beyond challenge. For the United States to survive and prosper, it
had to be the preeminent power on the continent. Otherwise it would
descend into competitions over “rocks” and “fish ponds” (Gaddis, 2004,
p. 20).

America withdrew from this strategy following the attack on Pearl
Harbor in 1941 and instead began to cooperate with its allies on an inter-
continental scale to defeat authoritarianism. However, we are now witness-
ing the Bush Doctrine, a grand strategy whose foundations are based in the
19th century tradition of unilateralism, preemption, and hegemony, pro-
jected this time on a global scale. Gaddis suggests that Spanish Florida
would today be described as a failed state. Adams, in a controversial
diplomatic note at the time, told the Spanish that they must either garrison
enough troops to secure the territory or “cede to the United States a
province ... which is in fact a derelict, open to the occupancy of every
enemy, civilized or savage, of the United States, and serving no other
earthly purpose than as a post of annoyance to them” (Gaddis, 2004,
p. 17). Today, in a world where rogue regimes and terrorists seek
to obtain and detonate nuclear weapons and where nation-crippling
technologies are becoming more portable and deadly, the globe is
now the frontier. The United States is no longer protected by its geography
and a balance-of-power politics is no longer feasible.

The essence of the Bush Doctrine is that America must maintain a
preponderance of power or as President Bush announced at West Point in
June 2002: “America has, and intends to keep, military strengths beyond
challenge” (Gaddis, 2004, p. 30). A strategy of preemption or, more prop-
erly preventive war will put the United States in a position of governing
potentially hostile populations in countries that threaten it with terrorism, as
we have seen in Afghanistan and Iraq. Gaddis warns, however, that an
empire acting unilaterally and without alliances may end up creating more
threats than that actually exist. President Bush’s “National Security Strat-
egy,” published in September 2002, elaborated on the West Point speech
and stated that the goal of American foreign policy is to “extend the benefits
of freedom across the globe.” It further declared that:

We will actively work to bring the hope of democracy, development, free
markets, and free trade to every corner of the world . .. America must stand
firmly for the nonnegotiable demands of human dignity: the rule of law;
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limits on the absolute power of the state; free speech; freedom of worship;
equal justice; respect for women; religious and ethnic tolerance; and
respect for private property.

Ferguson, 2004, p. 23

Is Democracy the Answer?

The administration believes, then, that democracy is the path to security in
the Middle East. Thomas Friedman notes that while expanding globaliza-
tion is critical, particularly for developing countries, it is equally important
to democratize their political systems at the same time. The democratic
process will give the public in these countries a sense of ownership over
the painful process of economic policy reform. A politics of sustainable
globalization requires a new social bargain between workers, financiers,
and governments. A pure market vision alone, he says, is too brutal and not
sustainable. Globalization and strategic security become stabilized by dem-
ocratizing globalization, that is by making it work for more and more
people all the time. That is why countries that are adjusting best to global-
ization today are not necessarily the richest ones, such as Saudi Arabia,
Nigeria, or Iran, but rather the most democratic ones like Poland, Taiwan,
Thailand, and Korea.

Distinguished professor Samuel Huntington, however, offers the antith-
esis to this argument and warns that terrorism and the Middle East’s general
anti-Americanism do not originate from the absence of democracy but from
“civilizational” differences. He says that democratization and globalization
have done little to erode these differences in the region. The security of the
United States and other democratic societies depends not on trying to
impose their own values on cultures where they cannot possibly take
root, but rather on maintaining the “multicivilizational character of global
politics” (Huntington, 1996, p. 21). The Bush National Security Strategy
soundly challenges Huntington’s theory and argues that 9/11 demonstrated
that we could not coexist with our enemies. Furthermore, if Muslims
themselves are so divided on the benefits of globalization, perhaps demo-
cratization might be the answer.

Historian Niall Ferguson believes that the world needs an effective
liberal empire and that the United States is best suited for the job. He points
to the success of economic globalization in the world’s two most populous
countries, China and India, where the per capita incomes have risen rap-
idly. However, even though international inequality is diminishing,
Ferguson stresses the recurring theme that there are parts of the world
(the Gap) where legal and political institutions are in a condition of such
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collapse or corruption that their populations are effectively cut off (dis-
connected) from any hope of prosperity. The existence of states, which
through either weakness (failed) or malice, encourage terrorist organiza-
tions committed to wrecking a liberal world order, is a problem that must be
confronted with. He, like Friedman, advises that economic globalization
needs to be underwritten politically, as it was a century ago (Ferguson,
2004, p. 30D).

Former National Security Advisor, Zbigniew Brzezinski, cautions that if
America promotes and pursues democracy in the Muslim world with a
fanatical zeal that ignores the historical and cultural traditions of Islam,
the project could backfire. While it is true that America successfully
imposed democracy upon Germany and Japan after World War II, there
were social foundations on which we were able to construct democratic
constitutions. Brzezinski suggests that the situation in the Middle East will
be more challenging and that the push for democratization will require
“historical patience” and “cultural sensitivity.” Muslim countries such as
Turkey, Morocco, and even Iran, despite its fundamentalist posture, seem
to demonstrate that: “when democratization takes place through organic
growth and not through dogmatic imposition by an alien force, Islamic
societies also gradually absorb and assimilate a democratic political culture”
(Brzezinski, 2004, p. 225).

Conductivity, Not Empire

Discussions of empire, freedom, liberty, or democracy are premature and
irrelevant in the context of Thomas Barnett’s proposed operating theory.
Much like Brzezinski, he explains that America cannot command societies
to bypass their histories and suddenly discharge the hatreds that have
developed throughout the years. What America can offer, according to
Barnett, is the choice of “connectivity” to escape isolation and safety within
which freedom finds practical expression. He emphasizes that none of this
can be imposed, but only offered. “Globalization,” he says, “does not come
with a ruler, but with rules” (Barnett, 2004, p. 356). Thus, the goal should be
broadband economic and social conductivity, not mandating content, such
as democratic transformation. Offering connectivity only involves enforcing
minimal rule sets. Imposing our political system on other societies is a more
complicated and dangerous matter. Our role in providing globalization’s
security should be that of shrinking the Gap on those actors who willfully
disregard its emerging rule sets.

Those Americans who favor an isolationist policy in the wake of the 9/11
attacks ignore the fact that if we do not deal with these troubled regions
now, we will have to deal with them in the future. These disconnected
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places must be invited to participate and have a stake in globalization. It is
not a question of the United States seeking to extend its power or become a
neo-imperialist global centurion, but instead a case of simply quelling the
efforts of those who will kill to preserve a society’s disconnectedness.
Bringing order to the frontier zones is the primary task and it must be
done without denying the local people their rights to some degree of self-
determination. Michael Ignatieff reminds us that while Americans possess
global power, they do not seek global domination. “They cannot rebuild
each failed state or appease each anti-American hatred, and the more they
try, the more they expose themselves to the overreach that eventually
undermined the classical empires of old” (Ignatieff, 2003, p. 169).

The Role of Soft Power

President Bush’s new security strategy or the Bush Doctrine is correct in
assessing that the “privatization of war” by transnational groups like Al
Qaeda is a major historical change in world politics that must be addressed.
However, his strategic vision has never been clearly elucidated to the public
and the world, and the Bush administration appears to be fumbling over
how to implement this new strategy. Bush’s strategy relies heavily on
American military power or hard power and this is certainly indispensable
in our fight against terrorism. America, though, is not properly utilizing
another weapon at its disposal and that is its soft power.

Soft power is the attraction of our culture and ideals. Our ability to
persuade and attract others is a necessary complement to our military
might. We defeated the Taliban government in Afghanistan, but that victory
accounted for less than a quarter of the Al Qaeda transnational network,
which is believed to have cells in 60 countries. Success in places like
Hamburg or Kuala Lumpur depends on close civilian cooperation, sharing
of intelligence, coordinating police work across borders and tracing global
financial flows. Whereas America’s partners work with us partly out of self-
interest, the inherent attractiveness of U.S. policies can and does influence
their degree of cooperation. More importantly, the current struggle against
Islamist terrorism is a contest whose outcome is closely tied to a civil war
between moderates and extremists within Islamic civilization. According to
Joseph Nye, Jr., former Assistant Secretary of Defense, the United States and
other advanced democracies will only win if moderate Muslims win, and
the ability to attract the moderates is critical to victory. We need to appeal
to moderates and use “public diplomacy” more effectively to seek out
common ground (Nye, 2004, p. 131).

Thomas Kean, former governor of New Jersey and chairman of the
national commission that produced the 9/71 Report agrees. He says the
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West must offer an alternative to the media manipulation occurring in the
Muslim world, primarily through the Al Jazeera news outlet. Kean questions
how a man, supposedly living in a cave (Osama bin Laden), has been able
to “outcommunicate” us. America must convey, for example, through
public diplomacy and our media that we have protected Muslims in the
past, in places like Bosnia, Kosovo, and Somalia. Institutions such as the
International Monetary Fund, the World Trade Organization, and the United
Nations play a role in enhancing a country’s soft power, as well. Countries
encounter less resistance to their wishes when they make their power
legitimate, in the eyes of others. If a country’s culture and values are
attractive and persuasive and it uses institutions and follows rules that
encourage other countries to conduct their affairs in ways it prefers, the
benefits are obvious. The Bush Doctrine, then, which seeks to identify and
eliminate terrorists wherever they are together with the regimes that harbor
them, must expand its approach to include soft power as part of its overall
strategic plan.
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Any serious appraisal of nation-building should begin by recognizing the
historical reality that no external force can build a nation. What it can do is
make a state more viable or improve its responsiveness to its people, and
even that end is not easily achieved being a nation. For, being a nation
requires more than the sheer exercise of authority. It rests on a voluntary
sense of public community, which is derived historically from a confluence
of ethnic, economic, and political factors. What international or domestic
statesmen can do, on the other hand, is to contribute to state-building, in
the hope of achieving a quality of governance that extends throughout a
nation. To call that process nation-building transcends reality, but for the
sake of convenience most of us accept the misnomer.

Both the U.S. State Department and the Pentagon are reluctant about the
process anyway, regarding it as a distraction from more “serious” enter-
prises like diplomacy and war. It is their sad fate, time after relentless time,
to find themselves engaged in it.
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The American public mind ignores both this linguistic indulgence and
professional skepticism. Thus the World Wide Web offers an extensive
bibliography (Questia.com lists 435,000 books and articles on nation-building,
without running out of confirmatory historical experience). Even in jaded
Europe, political voices were indulged in nation-building aspirations for
Afghanistan before they balked at applying it in Iraq and perhaps still in
other post-combat countries, in spite of the probability that “regime
change” would serve the international order better than the status quo.
Yet advocates of nation-building can describe successes in the troubled
aftermath of the fall of the Soviet empire and the hundreds of development
programs in Africa and Asia that have implied a nation-building impulse.
Interest in the subject has even made it a commercially viable subject for
publishers and writers, with the result that Buy.com is prepared to offer
access to more than a million “products,” for which it can claim 5 million
customers. And dozens of governments, international bodies, and non-
governmental organizations could cite decades of their own earnest experi-
ence if they wished to qualify themselves as experts in the field.

Upon reflection, however, their conclusions are not encouraging: almost
all of these sources echo the same trenchant proposition that nation-building
usually fails. The policy implication is to avoid excessive ambition for it —
but the nation-building temptation returns nevertheless even among sea-
soned politicians, who are willing to ignore the unwelcome corollary that
some countries may be unsuitable for it.

As a historical principle, the proposition is easily affirmed by observing
most of the attempts to install an enduring democracy to replace an au-
thoritarian system. The failures can be ascribed either to a hostile context
(insecurity and instability of the “patient”) or to an imperfect process
(conceptual and operational inadequacies on the part of the “doctor”).
“Contextual” failures appear in countries that lack the experience of ac-
countable governance, a condition that is all the more distressing when the
“doctor” intervenes, as a result of an impulsive or ideological gesture
instead of an appraisal of the context of action. “Process” failures reveal
how fragmentary is the contemporary understanding of the necessary
ingredients of viability in modern states. To be sure, there have been
advances in the theory and practice of governance that should restrain
too much irrational exuberance, but no theory would encourage immediate
hopes of bringing about a simple, spectacular regime change in a failed
state. In fact, most of the nation-building histories that are regarded as
successes have taken the form of modest disaggregated improvements
that helped raise the “patient” out of a chronic state of morbidity. For,
serious nation-building cannot occur during periods of chronic insecurity.

Yet there are cases of the more ambitious forms of nation-building.
Some large-scale operations of the past have generated perhaps misleading
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expectations for the prospects of introducing stable, democratic, or ac-
countable government. For example, one careful study of seven cases
(Japan, Germany, Somalia, Haiti, Bosnia, Kosovo, and Afghanistan) has
even identified principles that seem to explain these successful cases: all
took place in the presence of adequate levels of security; all displayed a
high degree of donor commitment as measured by the cost of the oper-
ation, the manpower employed, and the duration of the military presence.
Those that were undertaken bilaterally proved to be less complex or time-
consuming than international operations, but the latter, despite the add-
itional effort, seem to have produced a more thoroughgoing transition to a
new regime and have developed stronger regional relationships.’

The more modest and less comprehensive successes consisted of
isolated improvements that were introduced piecemeal in the form of
foreign aid or induced institution-building. Such relatively unpretentious
programs have improved many countries’ educational systems, health
programs, agricultural services, economic planning units, and military
organizations, as a result of efforts by both international assistance agen-
cies and non-governmental organizations. Similar results were once cele-
brated as a consequence of 19th century imperial assistance, but even the
most benign colonialism rarely succeeded in introducing a sustained
Westminster system, however much it was desired. They did achieve
some degree of political competition and a professionalized bureaucracy
that occasionally continued under independence, however, after the de-
parture of imperial captains and kings. These forms of nation-building
were more likely to survive as the result of a series of pragmatic
ameliorative measures than as an externally imposed form of permanent
revolution.

Both aspects of nation-building — the partial, pragmatic and the holistic,
ideological — have contributed to or induced some form of “regime
change” that is sufficient to sustain the hope among international donors
which well-intentioned future interventions can “install” or at least “encour-
age” democracy, by providing decisive support to hope for a “positive”
political development. What seems to come to mind is that few of the
large-scale efforts (Germany, Japan, South Korea, and Panama) persisted
for more than a decade, in contrast to equally ambitious programs that
produced a new regime which lasted barely three years (Cuba, Haiti,
Nicaragua, Cambodia, and Vietnam) or even less (Grenada and Dominican
Republic).?

Clearly, however, the less ambitious enterprises were the more success-
ful ones. The first cases dated as far back as Truman’s Point IV program, in
which international assistance was able to contribute significantly to the
infrastructures of good governance while leaving it to the indigenous
populations to do the rest. Such interventions began with citizen-service
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activities, beginning with the expansion of educational opportunities, tech-
nical improvements in agriculture, and public health initiatives.

A second, more comprehensive tier of assistance began to emerge with
improvements in economic planning, the mobilization of community par-
ticipation in self-help programs, and the stimulation of active political move-
ments. Taken together, these efforts merged into a comprehensive (though
unacknowledged) “donors’ model” of activities that were deemed to serve
political and economic objectives of the post-war international order.

These traditional forms of technical assistance drew heavily on Western
experiences, which were stripped of “political interference” where pos-
sible. Their successes included improvements in educational resources,
agricultural productivity, and public health standards. These improvements
were not without state-building significance. Relevant aid programs gener-
ally strengthened central authorities even when they were intended to
benefit local organizations because they required the channeling of added
resources to national ministries. Donors soon became aware of this issue; it
has become increasingly common for aid projects to operate below the
level of both national and provincial authorities. One strategy has been to
place resources directly in the hands of traditional community leaders to
encourage them to join in developing new elements in the civil society.
Such efforts risk alienating the national leadership, however, especially
when they support local “warlords” at the expense of stabilizing the
internal security.

In time, political consequences began to influence foreign aid aspir-
ations. Donor programs that had begun by rebuilding governance and
administrative capacity, to develop the infrastructure to make good use
of foreign aid, began to consider political development objectives as ap-
propriate in themselves. Newly independent countries and post-conflict
economies shared a general need for strengthened governmental macro-
economic management capability, as a result of which aid programs
addressed questions of national budgeting, expenditure control, public sector
investment management, central bank functions, and revenue collection.
But there was an increasing recognition of the need for improved processes
of governance through civil service reforms, decentralization schemes, and
attention to citizen participation programs.3 These interventions were still
presented as politically immaculate where possible, however, to avoid
invasive aspects of foreign aid.

But recognition was growing that institutional infrastructure was not
merely technical. It as well included observance of the need for rule of
law, as a result of which coherent legislation was introduced to enhance the
legal framework for economic activity and to advance an effective and
independent judiciary. Efforts to encourage the viability of the rule of law
included offering legislative advice, suggestions for judicial reform, and
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recommended improvements in public access to courts. The international
requirements of statecraft also received assistance in matters such as pro-
tecting foreign direct investment, promoting liberal trade, advancing the
cause of free speech through assistance to the media, and even strengthen-
ing the prospects of a vital civil society, through support to advocacy
groups and professional associations. The protection of human rights by
publicly condemning violations became an important element in an emer-
gent practice of nation-building.

These elements of a “donors’ model” permitted international develop-
ment agencies to advance their preferences for the internal affairs of ailing
states, without overtly seeking to promote regime change. Yet, they could
contribute constituent elements to the task of nation-building. It was clear
that sectoral or microlevel successes were more likely to survive than large-
scale institutional reforms that were intended as regime changes. All that
donors could reasonably hope was that such “good things go together” and
produce some benevolent spillover from each limited success.

The prospects for these modest aspirations exceeded the public expect-
ations for foreign aid.* Although no one could claim that such assistance
had produced new democracies, it is clear that some of its results extended
beyond the sectoral or microlevel at which it functioned.’

Current doctrine continues to regard such efforts as promising. Pro-
grams aimed at promoting the rule of law, for example, are considered to
have had significant impacts in Latin America and East Europe in situations
where local institutions have received financial and technical assistance
from abroad,® foreign aid has contributed to a productive economy when
competitive organizations are encouraged.” Freedom of speech and media
diversity have risen more frequently when there is a conspicuous foreign
presence than without it, even in the face of setbacks when critics venture
too far; human rights are at least as much protected by foreign intervention
as by domestic politics.® Finally, for all their impreciseness, the techniques
of good governance over the many years have contributed to productivity
as a result of or advances in accountability, transparency, efficiency, re-
duced corruption, support to competitive markets, and emergent agricul-
tural technology.’

These spillover effects are enhanced when programs serve purposes
of equity and opportunity and when they reinforce institutions of self-
governance and enrich a public sense of national identity and purpose.'’
To be sure, democracy is not guaranteed by such measures. Not all support
to decentralization of power necessarily contributes to democratization
unless it is accompanied by a formal devolution of authority; even elections,
however popular, do not necessarily increase responsibility in government.
The historical data is insufficient to prove that such characteristics have to
be first developed or that there is any other dependable means to identify a
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necessary sequence in their rise. But some tentative principles emerge: it
often develops that competitiveness among economic enterprises precedes
such developments, including a cluster of conditions like freedom of
speech, human rights, and the rule of law. These recurrent circumstances
offer modest support to the priority that donors currently assign to the
development of a competitive market economy.'* There is wisdom never-
theless in treating each variable as an independent opportunity, addressing
them one by one without expecting that any of them will bring improve-
ment throughout the social system.

These experiences reinforce the wisdom of refraining from wholesale
efforts to transplant democratic institutions and democratic politics.'? It is a
disconcerting fact that induced democratic processes have sometimes per-
petuated conflictual divisions in a society that should have been moving
toward cooperation and compromise. Even supposedly democratic forms
of group action such as party and electoral systems have promoted ethnic
schisms and polarized the political behavior of competing groups. The
roots of such institutions need to be indigenous to avoid the kind of politics
that release and stimulate group antagonisms and elevate repressed fears
that sometimes emerge when authoritarian control is relinquished.

In short, it is possible to identify areas of success in supporting demo-
cratic institutions through foreign aid. The rule of law has advanced signifi-
cantly in Latin America and East Europe where local institutions have
received financial and technical assistance from abroad'; a productive
economy has perhaps been the most conspicuous product of foreign aid,
especially when enterprises have been competitive'* and outward-based,
even when they risk falling into a new form of colonization'®; free speech
and media diversity have accompanied a foreign presence, sometimes at
the cost of sustaining excessively daring critics'®; human rights have been
protected more by foreign intervention than by domestic politics'’; and for
all its impreciseness, the congeries of technical qualities involved in good
governance have included special elements immediately associated with
productivity, such as emergent agricultural technology,'® as well as ad-
vances in accountability,'” transparency, efficiency, absence of corruption,
and support to competitive markets, which are the hallmarks of govern-
ment most preferred by the international banks. There is often a spillover
effect in well-designed aid projects that serve purposes of equity and
opportunity, while reinforcing institutional aims and enriching a public
sense of national identity and purpose.!

There are even some historical principles that tentatively suggest se-
quences in the experience of foreign aid. Studies of the rise of democratic
states have emphasized the importance of attaining institutional strength at
the center first, before local autocrats or other rival groups can interrupt a
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transition to a responsible government. Programs to promote the rule of
law, support media diversity, and train a corps of professional civil servants
are usually introduced before competitive elections and partisan activism.*'
It is certain to be expected, however, that these relationships would apply
as much to the Islamic world as to the modernizing polities anywhere: They
are not merely an expression of Western donors’ preferences. The path to
development there, as elsewhere, will be shaped more by indigenous
factors and events in the field rather than by donors’ underlying values.
Whatever may be the role of political culture,®* most scholars agree that
nothing in the Islamic world, resistant as it may appear to be in the
aftermath of chronic wars in the Middle East, makes democratic aspirations
impossible.*

Not all aid is directed at democratic outcomes. Donors’ models range
from the hope of constructing Islamic states, inspired by the Koran, to
hopes of the former Soviet Union for East Germany, North Korea, China,
and newly independent Eastern states. On the whole, however, current
doctrine associated with nation-building derives from liberal democratic
states.

The opportunity to participate directly in constitutional innovations
occurs only rarely, however, notably in cases involving peacemaking or in
restraining assertions of an aggressive sovereignty. The most likely of such
interventions occur at moments when there is international action to end or
prevent wars, following traditional Westphalian views of national integrity
and sovereignty. In recent years, the UN, the World Bank, and several
Western governments have provided advice and good offices about issues
of statecraft following chaos and insecurity. In such cases, internal condi-
tions sometimes appear as prerequisites to peaceful relations, thus appar-
ently justifying the exertion of powerful pressures to reform as part of a peace
settlement. Most recently, the international community enthusiastically
offered modest technical assistance to Afghanistan in constitution drafting,
including logistical and other support to the Loya Jirga, a national assembly
that served as a prelude to the formation of a constitutional national govern-
ment. Bosnia, too, was the occasion for an international agreement regarding
the internal governance that was pressed upon several unwilling parties.

Out of respect for the national sovereignty of members, international
agencies cannot maintain a standing capacity to engage in nation-building.
Some observers, including the present author, have suggested the creation of
abody of professionals to perform these functions for bilateral relationships.**
Butitis still desirable to reduce the reluctant resort to sheer nation amateurism
in both bilateral and international efforts by developing professional tradi-
tions on the basis of a growing reservoir of experience. If necessary, a standing
non-governmental organization could perform the same function.
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Nation-building doctrines have emerged from history, from careful ap-
praisals of diplomacy and statesmanship, and from general propositions
developed in political science, economics, and other systematic reviews of
experience. It is not necessary to act out of serendipity and political acci-
dent to gain access to the most promising areas of intervention on behalf of
improved and sustained political development. Even there, nation-building
is highly experimental and perhaps should be undertaken only if the
donors are willing to contemplate failure and if they are willing to mobilize
a significant professional capacity drawing upon the talents of foreign
assistance agencies, from the scattered elements in the diplomatic corps,
and from the scholarly and commercial communities with experience in
political development.

To seek such professionalism will be a major task of international
leadership in the coming decades.
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Globalization is fetching substantial change in both governmental and vol-
untary self-regulation of professions and occupations. The stodgy, even
creaking, system of fragmented professional regulation in nations around
the world is undergoing metamorphosis. Occupational regulation in the

93
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United States has been moving from one largely undertaken and overseen by
50 states to one more amenable to national interests, from one operated to
satisfy domestic stakeholder to one more international in scope, and from
one largely governmental to one more dependent upon non-governmental
interests and organizations. These changes in professional regulation mirror
the development of American public administration from one characterized
as the Old Public Administration into one more like the New Public Service,
yet applicable globally. The changes reflect the applicability of different
political, economic, and administrative theories too. Corresponding adjust-
ments regulating professions within other nations are also proceeding rap-
idly because of globalization.

Impact of Globalization on the Regulation
of Professions and Occupations

The flow of technology, knowledge, people, values, and ideas across
national borders has affected not only the world’s economic order, but
also the international and the intranational political order. Several hundred
years of U.S. history have demonstrated movement from colonial depend-
ence to independence, but more recently from independence to hemi-
spheric and global interdependence. The 1787 Constitution met the need
for a common market in goods and services among the collective
13 American states, subject to the police power of the states where trade
was open with no state-imposed tariffs, but globalization has now broa-
dened that concept through free-trade agreements to much of the world.
However, such agreements now include diminution of non-tariff barriers as
well, and have the effect within the United States of amending the 50 states
common market. Specifically, the free movement and use of professional
services across states, nations, and continents fosters recognition of bona
fide professional and occupational credentials. Correspondingly, trade in
services has diminished those who do not meet appropriate standards and
fomented efforts within the United States and other nations for change.
Economic, political, and free trade forces will continue into the immediate
future.

What is the status of governmental regulation on professions and
occupations? What about voluntary self-regulation? And where is such
regulation headed in the future? In responding to such questions, this
chapter does not cover only a single profession. Rather, it deals broadly
with the changing nature of intranational, national, and transnational
bases for occupational and professional credentialing and licensure
because of globalization. It identifies past and current models now in
use because of globalization, and offers ideas and suggestions about the
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future of globalized professional services regulation. Thousands of asso-
ciations of professionals in the United States and around the world,
billions of consumers, and thousands of governmental agencies and non-
profit regulatory organizations are and will be affected by these develop-
ments. Moreover, an understanding of them is fundamental for those
engaged in policy analysis and the making of public policy, as well as
administering policies dealing with occupations. Simply stated, globaliza-
tion is changing both the rules and the means by which professions and
occupations are regulated. Reassessing alternatives in light of new direc-
tions resulting from globalization may provide governmental policymakers
and the leaders of nonprofit organizations and businesses, as well as
billions of consumers, with potentially better ways of serving both the
public and specific stakeholders through professional services regulation.

Traditional Regulation of Occupations

In many nations governments regulate occupations. The conventional dis-
tinction between professions on the one hand, and occupations on the other,
involves the advanced nature of the required education, training, and prep-
aration necessary to provide services to the public; historically, there was a
mental rather than manual work distinction as well. The general public tends
to accept as professions those occupations providing essential services that
are prestigious, in part, due to their required extensive preparation and
training. In federal governmental systems the regulation of occupations is
often at the state or provincial level. So it has evolved in the United States,
with governmental regulation in the United States having a long history.
Among the first colonial or state regulation was Virginia’s medical practice
act in 1639, occurring well before the United States was formed. The Consti-
tution’s Tenth Amendment confirmed the concept that licensure was the
responsibility of the states. In the 1800s state licensure for physicians, den-
tists, pharmacists, attorneys, and teachers began occurring in earnest, and in
the 20th century dozens of additional groups became licensed — barbers,
funeral directors, accountants, nurses, real estate brokers, chiropractors, etc.!

During the Progressive Era, the foundations of American public admin-
istration were laid and built upon. The Old Public Administration asserted a
separation between policymaking on the one hand, and implementation of
policy on the other. Yet the implementers of professional services regula-
tion were increasingly called upon to make policy themselves. Policymak-
ing included the advancement of social well-being through Keynesian
economics from the New Deal through the post-World War II period.
Arguments for a welfare economics approach to state licensing involved
public benefits, including assurances to consumers of high-quality services
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by only competent individuals in lieu of unregulated individuals endanger-
ing the public’s health, safety, or economic well-being. However, such a
public interest rationale or theory and the corresponding “market failure”
concept justifying governmental action for reasons such as “asymmetric
information,” where professionals know so much more than consumers
as a basis for state action, has been challenged by critics.?

In other nations there has been a preference for professions to regulate
themselves. The United Kingdom serves as an example of professional
self-regulation, where associations have monitored education require-
ments, accredited educational programs and training requirements,
awarded and renewed licenses, controlled aspects of practice, and discip-
lined recalcitrant members.®> But in many countries, including the United
States, there have been varying degrees of self-regulation for professions.*
Of course, guilds have existed since the Middle Ages, with their activities
directed at the protection of the interests of their members as well as
contributions to the communities in which they worked. In the view of
critics, however, an association of professionals does not generally have as
its primary goal protection or benefit of the general public. Instead, a
professional association seeks principally to advantage its own members.
Critics of state licensure activities have indicated that licensure should not
have as a consideration, the improvement of business conditions for the
licensed profession; in particular, an association’s influence in the oper-
ation and staffing of a state licensure board should be minimized.” The
capture of regulatory agencies by special interests has produced restric-
tions on entry into the profession and higher costs for consumers. Both
incrementalism and public choice theory suggest that government officials,
including those serving on state licensing or comparable boards, as well as
those charged with administering such professional regulation, may have,
as motivation, something less than that of homo politicus — a public-
spirited actor interested in the well-being of the public — and more like
that of homo economicus — an individual seeking to maximize personal
benefits. Capture theory, incrementalism, and particularly public choice
theory have led to skepticism about whether “market failures” in private
regulation identified by professional associations properly serve as a basis
for governmental action in the form of state regulation. Critics have
charged that state-sanctioned monopolies over the supply, provision, and
regulation of services have more likely demonstrated “government failure”
that should be mitigated through a market-like solution where credentials
can and do compete. For emerging occupations it is often more difficult to
secure state licensure because of “sunrise” provisions in many states,
requiring the costs and benefits of proposed licensure to be demonstrated
to the legislature, and so new occupations have sought private-
sector credentialing instead. In the late 1970s and 1980s the Old Public
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Administration and public interest theory were being reconsidered, and
the New Public Management and public choice theory were ushered in.

“Credentialing” is a generic term for licensure, certification, and regis-
tration,’ although it is often used to include educational diplomas as well.”
“Licensing” is a process by which a government agency grants individuals
permission to engage in a specified profession or occupation, upon finding
that individual applicants have attained the minimal degree of competency
required to ensure that the public’s health, safety, or economic well-being
will be reasonably well protected.® “Certification” is a process by which a
governmental or non-governmental organization grants authority to use a
specified title to an individual, who has met predetermined qualifications.”
The primary purpose of licensure and certification is to protect the public, "’
if the programs are well-designed. Compared with licensing, which is the
most restrictive form of occupational regulation, “registration” is the least
restrictive form of regulation or credentialing, usually consisting of requir-
ing individuals to file their names, addresses, and qualifications with a
government agency before practicing an occupation or profession.'’

State licensure and voluntary regulation have grown since 1980, when
over 800 occupations and professions were regulated at the state govern-
ment level in the United States compared with 1100 in 2004,'* whereas
professions unable to secure state licensure have often turned to voluntary
self-regulation through nonprofit organizations. Requirements for initial
licensing and certification have historically included one or more of the
4Es — education, experience, examination, and ethics — for initial licen-
sure or certification. In addition, there have often been requirements to
continue to maintain one’s licensure or certification. For example, regula-
tory bodies have applied continuing education or continuing competency
requirements, as well as required adherence to practice standards and
codes of ethics; these have been enforced by the power of government
agencies as well as nonprofit organizations that investigate complaints and
take disciplinary action against licensees and certificants failing to comply.*?

Admission to practice a given occupation by means of licensure is
generally confined to one state or area of jurisdiction. Often states will
engage in “reciprocity” arrangements — whereby one state may commu-
nicate to a second state that it will accept the other’s licensees if that state
will accept its licensees in return — on a bilateral or multilateral basis so that
a licensee who moves to or practices in another state may be able to secure
permission to practice in more than one state without going through a new
qualifications process. Yet this is frequently difficult, and reciprocity is not
the norm. “Endorsement” is also a process used by states to recognize the
professional qualifications of those in a particular discipline that have been
licensed in other states. Here the state makes a judgment whether a specific
candidate has met comparable (but not necessarily equivalent) standards or
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other requirements. If affirmative, the applicant is admitted to practice in
the second state by means of endorsement. If reciprocity or endorsement is
not universally available within the states for occupations and professions,
the challenge of applying such approaches to globalized professions is
augmented. Writers have recommended that the broader public — beyond
the regulated profession or occupation itself — be heard on regulatory
matters. In particular, when a legislature is considering whether to enact a
law to license an occupational group, when a regulated group is proposing
rules and regulations that could determine entry-level standards, profes-
sional practices, or ethical obligations, or when a legislative body is con-
sidering whether to sunset or continue a regulatory board, the voice of the
general public ought to be discerned.**

In the United States, competition policy has been expressed in the form
of the Sherman Antitrust Act of 1890 with enforcement responsibilities
assigned to the U.S. Department of Justice and to the Federal Trade Com-
mission (FTC). Charged to protect consumer interests through investiga-
tions involving rules of conduct for various professional associations, the
FTC has frowned upon agreements that might limit competition.'> On the
other hand, the U.S. Supreme Court in the case Parker vs. Brown (1943) has
determined that the Congress did not intend to limit the states’ sovereign
regulatory power when it passed the antitrust laws, and thus, under a dual
system of government in which the states are sovereign under the consti-
tutional principle of federalism, actions of the state itself are shielded from
federal antitrust scrutiny when state conduct is in furtherance of a clearly
articulated state policy and actively supervised by the state. This “state
action” doctrine generally does not cover a non-sovereign state licensing
board simply asserting a public interest rationale for its actions because it
has assumed delegated responsibility from the state legislature; rather, it
must be an articulated state policy determined by a sovereign entity like the
legislature or state supreme court. However, courts have found that state-
level boards and similar entities with private participants can be exempted
from the active supervision requirement where they perform a public
function and are directly accountable to the state, such as state bars or
state boards of accountancy.'® Although the FTC cannot use its enforcement
authority to challenge competitive restraints, it can and does seek to per-
suade policymakers of the benefits of competition. For example, it has
worked with state legislatures and state licensing bodies to set aside or
temper attempts to restrict advertising and prevent competition from those
outside the profession.'” These activities have represented applications of
public choice theory replacing public interest theory.

The U.S. Supreme Court has also declared the use of professional
credentials and designations from bona fide organizations as protected
commercial free speech. In Bates vs. State Bar of Arizona 433 U.S. 350
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(1977), the court found that the prohibition on the advertising of profes-
sional services violated the First and Fourteenth Amendments. In Ibanez vs.
Florida Department of Business and Professional Regulation, 512 U.S. 136
(1994) the Court found that a state licensing board dealing with account-
ancy may not constitutionaly prohibit an attorney from including in her
advertising truthful references that she is a Certified Public Accountant and
Certified Financial Planner. Commercial advertising does merit First
Amendment protection given the important functions it serves in society,
such as providing consumers with valuable information. The proper use of
both bona fide nonprofit and governmental occupational qualifications was
upheld.

In addition to the licensing and certification elements of credentialing,
there exists a third element called accreditation. Within the United States six
regional nonprofit organizations accredit colleges and universities on a
regional basis, and more than 50 accrediting organizations review school
programs for individual professions.'® The Council for Higher Education
Accreditation (CHEA), recognized by the U.S. Department of Education, is
currently the organization that carries out this recognition function in the
private sector as a non-governmental entity. The National Commission for
Certifying Agencies (NCCA) is similarly a nonprofit organization that ac-
credits programs of certifying bodies which meet its rigorous standards.'”
Typically, accreditation deals with programs or an organization, whereas
licensing and certification are applied to individuals.?

Neighboring nations of the United States — and those also parties to the
North American Free Trade Agreement (NAFTA) — have differing creden-
tialing processes. Under the Canadian constitution, the provincial govern-
ments have complete jurisdiction over education. Moreover, there is no
federal department or ministry of education. Autonomous and professional
self-regulation in Canada applies to universities and professionals. The
Association of Accrediting Agencies of Canada (AAAC), formed in 1994 to
monitor trends and support accreditors of professional education, has
served as a Canadian network for professional accrediting bodies. Educa-
tional accreditation in Canada has been similarly voluntary, such that the
quality of professional education is the responsibility of both the profes-
sions and the post-secondary educational institutions within which the
professional schools are housed. Accordingly, the role of national, educa-
tional, and non-governmental professional associations has been powerful
in the development of education standards and accreditation.?'

In Mexico, the higher education and licensing procedures used are very
different from those of Canada and the United States. Undergraduate study
programs are specialized along subjects of study (carreras), leading to a
professional degree. The programs are lengthy, with heavy course loads.
Upon graduation the student is granted licensure to legally practice the
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profession in addition to receiving the university degree. Accordingly,
University undergraduate studies in Mexico are called “licenciatura” stud-
ies. The National Autonomous University of Mexico (Universidad Nacional
Autonoma de Mexico or UNAM) is the entity that performs accreditation of
the study programs for post-secondary educational institutions.?” In some
other Latin American nations, such as Chile, the accreditation system is
similar to that of Mexico.*

Tensions Involving Domestic Professional Regulation
with Globalization

Globalization as a term represents the concept of increasing integration and
interchange between people, businesses, organizations, nations, and gov-
ernments. Alterations in means of communication and the modes of trans-
portation have improved the speed and frequency with which people,
products, services, and ideas move about the globe. Notwithstanding time
and distance, communities and societies have become more connected.
The global community is also fostered through immigration and emigration.

Although the term globalization is relatively new, international cooper-
ation in standards-setting is not recent. The internationalization of standards
began a century ago with the formation of the International Electrotechnical
Commission (IEC) in 19006, followed by the International Standards Associ-
ation in 1926. The current International Organization for Standardization
(ISO) was formed in 1946 as the world’s largest developer of standards —
initially technical standards for products because exports and imports
representing international commerce would be impossible without similar
standards. More recently, ISO has worked on service standards, and its
determinations are useful to governments and regulatory bodies, to con-
formity assessment professionals in both the public and private sectors, and
to consumers or users of services. There are many stakeholders within the
148 national standards institutes that make up this non-governmental or-
ganization (NGO) developing market-driven, voluntary consensus stand-
ards. Founding bodies for the ISO were the national standards bodies of 26
countries, including in the United States the current American National
Standards Institute (ANSD), itself a nonprofit organization founded by sev-
eral professional societies and three federal agencies. Although the ISO
does not regulate or legislate, its voluntary standards can become market
requirements through adoption in countries as part of specific regulatory
frameworks or by reference in legislation for which standards serve as a
technical basis. ISO standards represent agreements among the participat-
ing standards institutes, are significant in scope and size, and are properly
termed global standards. In 2003, ISO issued international standard



Globalization and the Regulation of Professions ® 101

ISO/IEC 170024 providing guidelines or a global benchmark for organiza-
tions managing certification of personnel in any profession or trade.** And
in 2004, the organization issued ISO/IEC 17011 covering similar require-
ments for accreditation bodies to insure that they operate in a consistent,
comparable, and reliable manner worldwide.?

One year after the creation of ISO the General Agreement on Tariffs and
Trade (GATT) was signed, providing an international forum that encour-
aged free trade between member countries through regulating and redu-
cing tariffs on traded goods, and by providing a common mechanism for
resolving trade disputes. Nonetheless, continued growth in the world’s
economic order depended upon the free movement of not just products,
but also services.?® Services are the largest productive sector in most na-
tional economies, with the share of services in the national products of most
nations having risen steadily in the last several decades. In 2001 services
reached 72 percent of GDP in developed nations and 52 percent in
developing countries,”” making the services sector the largest and fastest-
growing sector of the world economy.?® In the United States the service
sector comprises 80 percent of U.S. employment and 64 percent of U.S.
GDP. The size of the service sector means significant value results from
reducing barriers to trade in services. For example, the Office of the U.S.
Trade Representative (USTR) has cited a University of Michigan study
estimating that a one third cut in global barriers to trade in services would
increase U.S. annual income by $150 billion, or about $2100 per American
family of four, and total elimination of barriers in services would raise U.S.
annual income by $450 billion, or about $6380 per family of four.*

Increasing global trade necessitates producers and consumers moving
from one nation to another, producers establishing a presence in another
nation, or freer cross-border transportable services.”® Professional mobility
does not only mean that an individual be able to physically travel from one
jurisdiction to another, but also encompasses virtual mobility where the
outcomes of a professional’s work are free to circulate without losing their
validity.®* Thus, professional services barriers can involve those where the
provider never leaves her political jurisdiction, or the economic control of
her service firm in the provider’s country, but where the delivery of the
service depends upon means like satellite delivery or fiber optic communi-
cations, telecommunications, film, videotape, audio recordings, as well as
written materials.?* Professionals follow product and services industries in
moving overseas and around the globe, increase their use of the Internet
and other communications systems, immigrate or emigrate with their prac-
tice skills, and otherwise broaden their international ties.

For individuals, businesses, organizations, and governments the global-
ization of professions creates challenges associated with having practi-
tioners credentialed within one jurisdiction practicing in a different
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jurisdiction. The use of e-mail, the Internet, and satellite communications
makes it possible for the practice of an occupation to cross jurisdictional
boundaries even if the individual practitioner never leaves his or her
geographical locale. Telepractice, for example, has come to mean profes-
sionals providing interactive, long-distance services to a consumer in an-
other location.®® A health practitioner located in an urban area may be able
to monitor the heartbeat of a homebound patient in a rural area of another
state with an electronic stethoscope. A surgeon in one country can direct a
person in a second nation in repairing a patient’s heart. Architects and
engineers may send drawings using the Internet, whereas lawyers may
send contracts.>® Interstate, international, and interjurisdictional practice
are becoming increasingly common for professions because of globaliza-
tion. The effects of globalization include more than the invention and use of
technological tools associated with it; they include the educational prepar-
ation of the individual, the credentialing of that person, the delivery of
services by the credentialed person, and the person’s continuing compe-
tency after first being credentialed.

The lack of international recognition of credentials — the inability to
recognize professional credentials from one nation to another — is not the
problem of a single profession or occupation. Rather, it is pervasive and
crosses virtually all disciplines. Each day practitioners engage in informal
conversations between and among themselves, irrespective of their native
countries, regarding advancement of their knowledge in the field, the
application of concepts and theories, and principles to the specific circum-
stances of clients, and freedoms and constraints regarding their work.
Occasionally, international meetings and conferences are organized for
formal discussion and resolution purposes. One such conference in 1995,
sponsored by the Paris-based Organization for Economic Cooperation and
Development (OECD) created in 1960, identified key obstacles to the
internationalization of professional services: (1) lack of appropriate access
to local practice; (2) restrictions concerning the establishment of firms; and
(3) local presence and nationality requirements.®> At this session the OECD
chair of the Committee on Competition Law and Policy noted that increased
international competition would help mitigate the identified three major
abuses of professional regulation: (1) entry requirements, including limita-
tions in establishing a practice; (2) fee-setting, including those wrongly
justified by a presumed need to avoid price competition; and (3) ethics
rules, such as those constraining the consumer’s right to change suppliers
and thus prevent fluidity of the market.*® Also at this meeting consumer
representatives voiced their view that the public would be best served by a
competitive market with choices and the necessary information and means
to exercise those choices. From a consumer perspective there were only
two legitimate purposes of professional regulation: (1) protection of the
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public that uses professional services; and (2) protection of the integrity and
quality of the profession.®’

Not surprisingly, complaints regarding the insular and nontransportable
nature of credentials have only partly come from professionals themselves,
for many still have single geographic community perspectives. Consumer
advocates, economists, and governmental officials charged with protecting
the public interest within a nation have voiced concerns. In the United
States the FTC is responsible to ensure that markets operate efficiently and
benefit consumers through lower prices, innovation, and choice among
products and services. Its consumer protection mission is also designed to
help consumers make informed choices about their purchases, and thereby
maximize benefits for consumers.*® Yet grievances against and alternatives
to the structure of singularly domestic professional services regulation have
recently come with greater force from outside individual nations.*® The
globalization decade of the 1990s began a strong expansion in trade and
economic integration that highlighted some problems. Following the
Canada-U.S. Free Trade Agreement in 1988, the North American Free
Trade Area (NAFTA) was negotiated in 1992 and became effective in
1994. The World Trade Organization (WTO) and its corresponding General
Agreement on Services (GATS) were agreed to in 1994 and became effective
in 1995, and there have been continued activities with the Asia—Pacific
Economic Cooperation Forum (APEC) begun in 1989, the 1994 proposal
for a Free Trade Area of the Americas (FTAA), as well as several bilateral
trade agreements. Because of the importance of NAFTA and GATS, the
design and impact of these two agreements are stressed in this chapter.

NAFTA’s Chapter 12 did not automatically extend the right of profes-
sionals to practice in other countries. Rather, the agreement required that
the professionals from NAFTA countries be given “national treatment” —
nondiscriminatory access to certification and licensing procedures.*® Under
NAFTA’s Article 1210, Canada, Mexico, and the United States were each
obligated to ensure that their licensing and certification of nationals “does
not constitute an unnecessary barrier to trade” and “is based on objective and
transparent criteria, such as competence and the ability to provide a service,”
“is not more burdensome than necessary to ensure the quality of a service,”
and “does not constitute a restriction on the cross-border provision of a
service.” Within the first two years of the agreement each nation was to
“eliminate any citizenship or permanent residency requirement for the li-
censing and certification of professional service providers.” Although no
national government is required to extend recognition of education, experi-
ence, or licenses and certifications obtained in other nations, it must afford
interested parties “an adequate opportunity to demonstrate that education,
experience, licenses or certifications obtained in another nation should also
be recognized.” Moreover, a comprehension of the significant functions
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undertaken by non-governmental bodies was explicitly recognized in Article
1213, where any reference to a federal, state, or provincial government was
defined to include “any non-governmental body in the exercise of any
regulatory, administrative or other governmental authority delegated to it
by such government.” In NAFTA’s Annex 1210 dealing with professional
services nations are obligated to “encourage the relevant bodies in their
respective territories to develop mutually acceptable professional standards
and criteria for licensing and certification of professional service providers to
provide recommendations on mutual recognition” including education,
examinations, work experience, conduct and ethics, professional develop-
ment and re-certification, scope of practice, and “encourage their respective
competent authorities, where appropriate, to adopt those recommendations
within a mutually agreed period.” These NAFTA commitments to change
occupational regulation were critical, but they were succeeded by at least
equally important commitments reached under GATS.

At the government-to-government meeting in Marrakech, Morocco, in
1994, ministers signed documents involving the creation of the General
Agreement on Trade in Services (GATS) and the framework for establishing
the intergovernmental organization called the World Trade Organization
(WTO). In contrast with GATT that dealt with goods, GATS was an exten-
sion of the trading system into the services sector. Individual WTO member
nations are responsible for monitoring their compliance with these agree-
ments; the WTO does operate a dispute settlement system for member
nations, however. Ambassador Charlene Barshefsky described the WTO
in a speech to the Institute for International Economics on April 15, 1998:

... The role of the WTO is not to demand a system of uniform regulation
nor to detract in any respect from the absolute right of governments to
establish a particular set of regulatory norms, provided they are neither
discriminatory, arbitrary, nor disguised barriers to trade. Rather, the role of
the WTO is to ensure that national regulatory practices are fully transparent
and not politically directed. This includes the principles of genuine national
treatment and due process, commitments to publish and make widely
available all regulations and to ensure that it is those public regulations
and not others that are actually applied. Inherent in the need for clear,
enforceable rules is also the need for impartial regulators. !

GATS has two general rules applicable to WTO member nations, includ-
ing their subnational governments and non-governmental bodies, relevant
to professional services — Article VI that deals with domestic regulation of
the professions, and Article VII that covers the recognition of qualifications.
Even future free-trade agreements entered into by WTO members must be
in keeping with these provisions. Article VI, Domestic Regulation, calls
upon WTO members to reasonably, objectively, and impartially administer
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specific commitments made, and to generally assure that qualification
requirements and procedures, technical standards and licensing require-
ments do not constitute unnecessary barriers to trade in services. A Council
for Trade in Services was authorized to develop particular guidelines for
specific professions — and when done WTO members must adhere to
those guidelines — based on objective and transparent criteria such as
competence and the ability to supply the service, regulating in a manner
not more burdensome than necessary to ensure the quality of service and,
in the case of licensing procedures, not having them serve as a restriction on
the supply of service. Article VI also acknowledges “international stand-
ards” of relevant international organizations, meaning entities whose mem-
bership is open to the appropriate bodies of at least all WTO members.
Article VII, Recognition, calls upon WTO members to “work in cooperation
with intergovernmental and non-governmental organizations toward the
establishment and adoption of common international standards and criteria
for recognition and common international standards for the practice of
relevant services trades and professions.” WTO members are expected to
set their own “standards or criteria for the authorization, licensing or
certification of service suppliers” and without discrimination “recognize
the education or experience obtained, requirements met, or license or
certifications granted” in other countries through harmonization, agree-
ments with another country, or accord them recognition unilaterally.
These procedures and verification of qualifications requirements affect
both governmental and non-governmental entities within countries and
thus respect and give assurance to these bodies about their functions.*?
When federal governments enter into international trade agreements on
a global level, they often become acutely conscious of barriers at the state or
provincial level of government. This occurred in Canada, which recognized
that it was easier to trade between the United States and Canada than it was
to trade between Canadian provinces. In 1994, the provincial and territorial
governments of Canada signed an Agreement on Internal Trade (AIT) with
the objective “to reduce and eliminate to the extent possible, barriers to the
free movement of persons, goods, services and investments within Canada
and to establish an open, efficient and stable domestic market.” Chapter 7
of AIT, applied to measures adopted or maintained by the provinces and
territories that create barriers to mobility, such as occupational standards,
licensing, certification, registration, or residency requirements for work-
ers.”® The Office of the U.S. Trade Representative (USTR) has encouraged
state governments and non-governmental organizations to remove barriers
to trade in services where they exist, but in GATS negotiations USTR has
recognized that the “United States and sub-federal governments will con-
tinue to be able to establish, maintain, and fully enforce domestic laws
protecting consumers, health, safety, and the environment.”** Indeed, the



106 ®m Handbook of Globalization

federal government continues to be reluctant to become involved in state
occupational licensing, although the commerce and supremacy clauses of
the Constitution could be used as a basis for doing so.*

A more assertive posture has been taken by the European Union (EU). The
European approach to barriers for trade in services has represented a re-
sponse to both WTO and EU needs. Prior to the expansion of the EU to 25
countries in May 2004, it had sought to achieve the reality of a more truly
common market for professional services — both through its Competition
Directorate General (DG), which urges member states to abate restrictions,
like advertising limitations and price-fixing arrangements, and through its
Internal Market DG, which cuts administrative burdens and excessive condi-
tions that inhibit EU businesses and professional service providers from
offering services across borders or opening operations in other nations.*® In
February 2004, after the completion of a study, covering the six professions of
lawyers, notaries, accountants, architects, engineers, and pharmacists, that
was a part of the Competition DG, the Commission announced that it was
calling on its member states to abolish restrictions unless they are “clearly
justified by the public interest.” The research study reaffirmed economic
theory and capture theory that governmental regulatory bodies bend toward
the will of those being regulated instead of the larger public interest, con-
cluding that “economic benefits are being gained by highly regulated pro-
fessions at the expense of consumer welfare,” that there is a “negative
correlation between the degree of regulation and the productivity,” that
“none of the markets for professional services has experienced the dire
consequences of market breakdown predicted by theories based on the
presence of conditions known as market failure,” and so “the predictions of
public interest theory seem wide of the mark, and that, on the contrary,
regulation could be reduced.”” Noted Commissioner Mario Monti at the
October 2003 European Commission Conference on Professional Regulation:

I put the emphasis upon the Lisbon goal...aiming at making Europe the
most competitive and dynamic knowledge-based economy in the world. . ..
In the U.S., the professions or authorities have indeed done away with
some of the most serious restraints on competition and are considering
some further relaxation of the existing rules. Nevertheless, even today
members of a profession cannot necessarily practice in another State. To
me this means that in some ways the EU could, if it so wished, be more
progressive than the U.S. in this important sector of the economy. ...In
the U.S. the Federal Trade Commission has highlighted that citizens of one
State are often forced to absorb the costs imposed by another States” anti-
competitive regulations. ... This also limits consumers’ choice and may have
adverse effects on employment.®®

The Competition DG became effective on May 2004.
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The EU Internal Market DG may come into effect by 2007; the matter is
still under consideration. But unlike the Competition DG, its application is
limited to EU nationals. Non-EU professionals, even those qualified and
licensed in one of the EU countries, will still need a separate license to
operate as licensed professionals in other EU states, and will not benefit
from the Internal Market DG. Of course, GATS allows negotiation of mutual
recognition agreements on a bilateral or a regional basis, as long as the
parties to the agreement afford an adequate opportunity for other WTO
members to enter into that agreement or a similar agreement.*” For the
Internal Market DG, the EU noted that the rights of EU citizens to establish
themselves or to provide services in any of the EU countries are fundamen-
tal principles of the European Community law, and regulations that only
recognize professional qualifications of the particular jurisdiction present
obstacles to these fundamental freedoms. The proposed directive would
have the effect of replacing 15 existing directives in dealing with the
recognition of professional qualifications, described as constituting the
first comprehensive modernization of the community system since it was
conceived 40 years ago.

Concepts and Models of Global Professional
Services Regulation

Globalization has fostered increasingly more frequent interchanges among
government regulators, regulated professionals and businesses, and the
respective national organizations representing their interests. Florini and
Simmons indicate that the three fundamental international actors — states,
the private sector, and civil society — vary greatly in their ability, with
governments having coercive power, firms possessing economic power,
and the third sector commanding moral authority.”® But combinations of
these three may offer both “hard” and “soft” power policy options, and
perhaps global decision making requires all three plus intergovernmental
organizations.> Both regional and global networks of government officials
and professionals have arisen and meetings involving them have created
NAFTA and GATS as well as organizations like the WTO, ISO, and OECD,
permitting both official and unofficial governmental actors to address com-
mon problems on a regional or global scale. It is these intergovernmental
organizations (IGOs) and non-governmental organizations (NGOs) — and
additional networks and organizations composed of public or private indi-
viduals and organizations generated from them and others — that are a key
feature of world order in the 21st century and represent good public
policy according to Slaughter.>* Their expansive regulatory reach allows
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government officials, nonprofit regulators, and business and professional
interests to cooperate on a continuing basis, exchange information about
their activities, develop databases and best practices, provide technical
assistance, harmonize approaches to the regulation of professions, and
improve compliance with international standards and norms, achieving
results not through the application of coercive or hard but rather persuasive
or soft power. Slaughter notes that such self-regulatory networks can be
understood as a type of global governance. Yet with political authority still
held by national governments, there appears an increasing disjunction
between transnational challenges and the capacity of mostly national sys-
tems to solve them. These transnational systems that are emerging to
resolve problems are not accountable directly to people affected by their
policies, and no real constituency elects international entities composed of
governments, businesses, and professional interests.>

Rather than thinking of these IGOs as entities representing the collective
interests of unitary states or nations, Slaughter urges us to look upon them
as performing legislative, adjudicatory, and administrative functions for
nations. Accordingly, although nations exist in the world as crucial actors,
they are “disaggregated” and relate to other nations through channels that
represent some element or portion of their sovereignty, including the
regulation of specific professions and occupations. Through the lens of
disaggregated rather than unitary states, policymakers and others can
view a changed international political system, and through these govern-
ment official networks, parts of unitary and federal governments will make
and enforce global rules.”® Within the United States, counterpart govern-
ment officials have long been connected horizontally across states through
nonprofits that they have controlled to assist specific state regulatory agen-
cies in performing their missions, but horizontal government networks now
link counterpart national officials (and such state federations) across na-
tional borders. Correspondingly, there are vertical government networks
linking national and state governmental officials with their supranational
counterparts.’® Horizontal and vertical IGOs and NGOs are truly features of
the reformed international regulatory scheme, and they represent “govern-
ance” in professional regulation,*® and the new description of the revised
public sector.”’

For individuals, governments, and nonprofit regulators of occupations,
approaches to professional regulation include: (1) a unilateral approach —
where a governmental or authoritative body recognizes credentials; (2) a
bilateral approach — where two governmental or authoritative bodies
recognize the credentials of the other; and (3) a multilateral approach —
where several governmental or authoritative bodies mutually recognize
credentials.®® The unilateral approach has been rendered inappropriate or
unworkable in many situations because of the explosion in the global
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economy, in favor of a reciprocal form of recognition.”® The multilateral
approach has received the most attention. For example, professional
associations in Europe have used group registers to recognize qualifications
like “European Biologist,” “European Geologist,” and “European Chem-
ist.”®® The formation of the EU itself has fostered creation of federations of
national professional associations within Europe, and those federation
functions have included support for lobbying in Brussels as well as for
country-specific national professional associations.®! The establishment of
NAFTA and GATS under WTO with oversight to foster professional regula-
tory changes, the expansion of ISO standards into occupational regulation,
and the formation of singular international professional federations and
NGOs all illustrate this multilateral approach. A description of six particular
professions, which follows in this chapter, unfolds the applicability of each
of these unilateral, bilateral, and multilateral approaches to regulation and
governance. But before undertaking a U.S. domestic and vertical descrip-
tion of these six fields, however, it is helpful to understand the roles and
functions of several U.S.-based organizations, whose memberships hori-
zontally cut across many professions and occupations, but which have
responded to global developments with vertical adjustments. They are
presented in the order of their chronological creation.

The Council on Licensure, Enforcement and Regulation (CLEAR), an
affiliate of the Council of State Governments, was organized more than 25
years ago with a membership consisting of not only government regulators
responsible for licensure, certification, or registration processes of creden-
tialing, but also members that included the professions and occupations
regulated by government. Within its membership are those engaged in the
regulation of occupations as diverse as accountancy, architecture, engin-
eering, investment advising, law, and nursing. CLEAR’s focus has been on
the common interests in government regulation; it actually operates a
certification program for government investigators and inspectors with a
consumer protection thrust. Although originally an organization with a U.S.
focus, its membership has come to embrace substantial numbers of
Canadian organizations and other individuals. Global trends have encour-
aged CLEAR in recent years to describe itself as an international resource for
professional regulation stakeholders. Recent annual meetings have increas-
ingly featured participants and research drawn from nations on other
continents. Moreover, CLEAR has a London office, and an expressed interest
in closer ties with the regulatory communities in Europe and Australasia.

In contrast with CLEAR’s focus on government credentialing and regu-
lation, the National Organization for Competency Assurance (NOCA) has
concentrated more on non-governmental credentialing, particularly certify-
ing bodies. NOCA is an Internal Revenue Code 501(c)(3) membership body
that formerly had a U.S. focus but has changed due to international
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expansion (NOCA, 2004), such that member assistance often involves
credentialing efforts globally.®* NCCA is an administratively independent
entity that is the accrediting body for NOCA; in contrast with NOCA, it has
no members. Originally, NCCA was the National Commission for Health
Certifying Agencies (NCHCA) that in 1977 developed standards of excel-
lence for voluntary certification cooperatively with the federal govern-
ment.® A certifying program may be accredited if its standards meet or
exceed the NCCA accreditation standards, and certification programs so
accredited may display the NCCA seal in their literature. NCCA places strong
reliance upon a “job analysis” delineating the tasks, criticality, and functions
performed by professionals, who accurately demonstrate the skills and
knowledge (core body of knowledge) necessary to perform in the particu-
lar discipline. A keen or robust emphasis during the NCCA review of a
certification program is placed upon the reliability and validity of the testing
elements, to be sure that they are consistent with widely accepted legal and
psychometric mquirements.(’4

The Center for Quality Assurance in International Education (CQAIE) is
a collaborative endeavor of the higher education and the competency
assurance communities. Physically located with other higher education
organizations in Washington, D.C., it also promotes the globalization of
professions, holding periodic conferences on issues dealing with the effects
of NAFTA and other trade agreements on education and the professions.

The International Accreditation Forum, Inc. (IAF) was formed in 2001 as
a world association of Conformity Assessment Accreditation Bodies. Unlike
the other bodies above, its roots are international. The IAF’s principal
function is to develop a single worldwide program of conformity assess-
ment that reduces the risks of businesses and customers by assuring them
their certifications may be relied upon. It does this through accreditation,
assuring the competency and impartiality of the body accredited, with
consequential benefits to governments and consumers through regular
surveillance that certification bodies are independent and competent.

The work of U.S.-based nonprofit organizations, such as CLEAR, NOCA,
NCCA, CQAIE, and the internationally based IAF, often helps to transmit
ideas through policy diffusion across occupations and professions. They are
joined by some silo-like NGOs that characterize professions by spreading
ideas and concepts vertically within their own fields. Individuals involved in
these entities sometimes have used a lexicon including “global licensure,”
“global certification,” and “global accreditation,” perhaps inaccurately. In
discussing the prospect of “global licensure” the director of the New Mexico
Board of Examiners for Architects identified the possibilities of an inter-
national entity to determine policy issues and authenticate credentials,
certification through professional associations, administration through a
body like the United Nations, a compact or international governmental
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agreement, or having professionals in different states or nations create an
umbrella global certification agency that might help keep costs and the
supporting credentialing infrastructure at reasonable levels for participating
local bodies.®® In addition to IGO models represented by the WTO and the
individual freestanding professional bodies covering individual professions
spanning many nations, there are existing NGOs who are adapting them-
selves to the need for transnational regulation of occupations, including the
ISO.

Globalization has represented a potentially expanding market for cre-
dentials offered both inside and outside the United States. For United States
and other national professional certification programs desiring to extend
their efforts beyond their own boundaries, there appear four possible
models: (1) simply offering the certification outside the nation with the
understanding that is a certification based in a specific nation; (2) modify
the certification for use within another country; (3) creating an international
credential; and (4) creating an international federation of related credential-
ing bodies. These are all examples for global certification, but it may be
necessary to understand the trademark legal effects of these alternatives.®

Transformation in Several Specific Professions

Changes underway in six professional fields serve to illustrate the breadth
and scope of the effect of globalization upon governmental and voluntary
regulation schemes in the United States and elsewhere.

Accountancy

In the United States each of the 50 states has a state board of accountancy
that establishes standards for professional competency and required edu-
cational quality to be licensed to practice accountancy in that state as a
Certified Public Accountant (CPA). Although licensure requirements vary
somewhat among states, most have education, examination, and experi-
ence requirements, and some have ethics requirements. Historically, licen-
sure in one state has not permitted a CPA to practice in another state. The
National Association of State Boards of Accountancy (NASBA), a nonprofit
entity representing the 54 state and territorial boards, assists its members in
performing their regulatory functions. For example, NASBA’s National
Registry of Continuing Professional Education Sponsors lists organizations
that provide high-quality continuing education in accordance with nation-
ally recognized standards, and its Quality Assurance Service recognizes
organizations that provide self-study courses of the required caliber.
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Educational accreditation for accountancy is performed by the Associ-
ation to Advance Collegiate Schools of Business (AACSB International), a
not-for-profit corporation of approximately 900 members representing col-
leges, universities, and business and professional organizations. Founded in
1916, AACSB began its accreditation function with the adoption of the first
standards in 1919. Additional standards for programs in accountancy were
adopted in 1980, and revised sets of standards that are relevant and applic-
able to all business programs globally and which support and encourage
excellence in management education worldwide were adopted in 2003.

The Uniform Certified Public Accountant Examination is designed to
assess the knowledge and skills that entry-level CPAs need to practice
public accountancy. This licensure test has been developed by the
American Institute of Certified Public Accountants (AICPA), a nonprofit
membership association, and is administered only in the United States.
NASBA offers the International Uniform CPA Qualification Examination
(IQEX) to qualifying candidates, which exists to facilitate the U.S. CPA
qualification process for accounting professionals from other countries
whose professional bodies have entered into mutual recognition agree-
ments (MRAs) with the AICPA and NASBA. Such agreements are in effect
only with the Canadian Institute of Chartered Accountants (CICA), the
Institute of Chartered Accountants in Australia (ICAA), CPA Australia, and
the Instituto Mexicano De Contadores Publicos (IMCP), but additional
MRAs with others are anticipated in future.

Accounting is one of the most globalized professions, representing the
need for accuracy, materiality, and timeliness in financial and performance
information and measures. There is keen interest in international standard-
setting for accounting; developing nations, for instance, must have an
accounting system capable of measuring enterprise performance, and credit
agencies and banks require harmonized standards across borders.®” Meas-
ured by revenues, the “Big Four” firms — PricewaterhouseCoopers,
Deloitte Touche Tohmatsu, and Ernst & Young all headquartered in New
York, and KPMG headquartered in Amsterdam — dominate this field. Each
of them has thousands of partners, tens of thousands of employees, offices
around the world, and annual revenues greater than $10 billion. Big four
revenues alone are estimated to be one third of all global accounting
services revenues; these firms audit the majority of publicly listed com-
panies in developed nations (78 percent in the United States, 80 percent in
Japan and Italy, 90 percent in the Netherlands, and 97 percent in the United
Kingdom), and they have a national presence in all but 43 countries. The
spread of accounting firms around the globe initially occurred as they
followed their clients who moved outside their home countries, but their
continuing expansion abroad is often based upon non-equity (i.e., licens-
ing) forms of investment because of national regulatory constraints, such as



Globalization and the Regulation of Professions ® 113

the right of national practice only being granted to national firms that have
majority ownership and management control. These barriers have often
resulted in expansion of operations by adding members to a network of
firms which are usually separate legally, and locally owned and managed as
partnerships.68

To advance the profession of accountancy internationally, the Inter-
national Federation of Accountants was formed in 1977, representing 128
member bodies in 91 countries and more than two million professional
accountants. A federation of national professional bodies, it has produced a
set of international standards on auditing, ethics, education, financial and
management accounting, and the public sector. Even earlier in 1973 the
International Accounting Standards Committee was formed to work for
harmonization in financial reporting.®

Under NAFTA, the countries of Canada, Mexico, and the United States
agreed to eliminate all residency requirements for certification to practice
accountancy. National governments upon signing the treaty allowed a two-
year period for provincial and state governments to file reservations, and
Annex 1205.5 of the agreement encouraged the relevant regulatory bodies
in countries to develop mutually acceptable standards and criteria for
licensing and certification.”’ The Certified General Accountants (CGA) of
Canada and the Canadian Institute of Chartered Accountants in Canada
(CICA), and in the United States both the NASBA and the AICPA, proceeded
to establish qualification appraisal boards to review the standards for
accounting credentialing in other nations, thus facilitating reciprocity agree-
ments with professional accounting bodies in other countries.”* Such ini-
tiatives in Canada and the United States were undertaken because in both
nations accountancy is regulated at the provincial or state level. In Canada
there are three national accounting organizations — CGA, CICA, and the
Management Accountants of Canada — and in Mexico the profession is
similarly segmented; but the Mexican government created a Committee for
the International Practice of Accountancy that is representative of all the
accounting organizations in that COLlI’ltI'y.7Z

Beyond North American developments, the Working Party on Profes-
sional Services (WPPS), a former committee of the WTO, had focused on
MRAs and on legally binding rules and principles for regulation of the
accountancy profession. The OECD conducted a study of four professions
including accounting, reviewing licensing and regulatory measures in its
member countries; its work product was shared with the WPPS.”> WPPS
developed guidelines for the negotiation of MRAs in accounting in 1997 and
disciplines for regulation of the accounting profession in 1998, both of
which have been adopted by the WTO.”* The Working Party on Domestic
Regulation (WPDR), successor of the WPPS, is considering whether to
establish similar disciplines for additional professions.”
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Following the approval of NAFTA and the establishment of the WTO
and its WPPS, NASBA and AICPA jointly developed a Uniform Accountancy
Act (UAA) in 1998 in large measure because of the globalization of business,
demographic shifts in the profession, and legal challenges to the regulatory
system in place at the time.”® UAA represented model legislation that the
groups sought to have enacted by each of the 50 states, and excellent
progress in state adoption of this model legislation has occurred. UAA
contains the concept of “substantial equivalency” to provide greater ease
of mobility across state lines, both in-person and electronically. Thus, a CPA
who has a license in good standing from one state that follows the UAA
criteria would be qualified to practice in another state that subscribes to the
UAA as well. If a CPA moves to another state and wishes to practice there or
be employed there, he or she is required to obtain a reciprocal license.
NASBA established a National Qualification Appraisal Service (NQAS) to
help both state boards and individual CPAs to make determinations of
“substantial equivalency.” There is symmetry between NASBA’s work
through NQAS in determining whether a state’s licensure requirements
are substantially equivalent under the UAA and the concept of international
reciprocity under the International Qualifications Appraisal Board (IQAB)
established by NASBA and the AICPA.”’

As a result of NAFTA and GATS agreements, and the broader forces of
globalization affecting the interests of accountants, their national and inter-
national organizations, the interests of multinational corporations and large
accounting firms, and the interests of state boards of accountancy, the status
of state regulation of accountancy is more uniform and reciprocal, and
mutual recognition of accounting credentials and those who hold them is
occurring, both between U.S. states and among nations. The profession of
accountancy has fostered support networks where domestic and inter-
national IGOs and NGOs are involved in regulating, coordinating, and
managing activities associated with accountancy credentialing.

Architecture

All 50 states require individuals to be licensed (although the term used is
“registered”) before they may call themselves architects or contract to
provide architectural services. Licensure requirements usually include a
professional degree in architecture, a period of practical training or intern-
ship, and passage of the Architect Registration Examination. Typically, the
state regulatory authority is vested in a state board of architecture com-
prised of architects and others. Without registration issued by the state
board, one may not engage in the practice of architecture nor use the title
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“architect” within a state. State boards may discipline architects whose
practice does not meet minimum standards of professional conduct, and
they typically have continuing professional development requirements as
well. The National Architectural Accrediting Board (NAAB) is the agency
authorized to accredit professional degree programs in architecture, and
most state registration boards in the United States require any applicant for
licensure to have graduated from a NAAB-accredited program.”®

As early as 1920, it became evident to state architectural boards that
architects conducted their practice in several states and therefore needed to
obtain registration from multiple states. The nonprofit National Council of
Architectural Registration Boards (NCARB) was formed as a federation of all
state boards that regulate the practice of architecture. The national certifi-
cation developed by NCARB permits individual architects to more easily
respond to opportunities for business in other states; it simplifies and
facilitates the registration process because every state board has recognized
the NCARB certifying process as adequately rigorous. The NCARB develops
the Architect Registration Examination as the written test used by all states,
offers “monograph quizzes” online as evidence of successful completion of
continuing education requirements, and also develops “Legislative Guide-
lines and Model Law” to assist state legislatures and member state boards to
promote a uniform regulatory framework within states.”” Either as a part of
a sunset review process or a general performance review process, boards
that license or register architects have been proposed for abolition from
time to time; a recent example came from the August 2004 California
Performance Review titled “Government for the People for a Change”
that recommended the architects board be eliminated while retaining re-
gulatory functions in a proposed new Department of Commerce and
Consumer Protection.

The International Union of Architects (UIA) was founded in 1948 as a
federation of national organizations. In 1999 its assembly unanimously
approved the UIA Accord on Recommended International Standards of
Professionalism in Architectural Practice and nine other policy guidelines,
as global standards; China and the United States served as the joint secre-
tariat for the UIA Professional Practice Program.®” These standards were
greatly influenced by GATS and the WTO’s Council for Trade in Services.
The UIA sees itself as a relevant international organization whose standards
should be taken into account by the Council in judging conformity to GATS,
including facilitating the portability of professional credentials across bor-
ders. It has published specific procedures on reciprocity.®'

Architecture has been characterized as a profession without boundaries
for decades. The American Institute of Architects (AIA) is the U.S. profes-
sional membership organization, and has as members approximately half of
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all registered architects, many of whom are registered in multiple states.
Through “reciprocity” available via the NCARB certification process,
a registered architect in one state can apply for registration in another
jurisdiction by having the NCARB process documentation or by presenting
documentation that he or she meets that jurisdiction’s registration
requirements. Agreements like NAFTA and GATS have promoted this
domestic reciprocity concept to an international level. By 1999, NCARB
certificate holders could practice in Canada and Canadian architects could
similarly practice in the United States through the establishment of an inter-
recognition agreement. When the requirements of other nations have both
some similar and dissimilar aspects, the NCARB has used bilateral accords
where architects from other nations are granted the opportunity to practice
in the United States by affiliation with a U.S. architect.® In 2002, the
Architects Accreditation Council of Australia (AACA), an organization that
represents eight state and territorial architects’ registration boards, and
NCARB announced a Protocol for Practice that allows architects in Australia
and the United States holding a NCARB certificate to practice in one
another’s country in association with a licensed architect. Globalization
has encouraged the AACA to develop cooperative agreements with other
countries, and the NCARB to ratify similar protocols for practice with the
Czech Republic and New Zealand, an MRA and Bilateral Accord with China,
and a full MRA with Canada. ATA and NCARB together have signed a
Memorandum of Intent and Understanding with the national registration
authorities of Canada and Mexico.

Since 2002, several architectural organizations of the United States and
European Union have been engaged in discussions to establish mutual
recognition. NCARB, AIA, and the Architects’ Council of Europe (ACE) are
concluding negotiations for such an MRA. This arrangement is expected to
be implemented by regulatory jurisdictions in Europe and the United States
in 2005, and make it easier for both United States and European architects to
provide services in each other’s market. It should enable an architect, who
is duly licensed in a U.S. jurisdiction, to be recognized as an architect in any
EU member state, and any architect meeting the requirements of EU
Directive 85/384/EEC in any member state of the European Union may
similarly be recognized as an architect within the United States based on the
approval actions of individual state boards of architecture.

The profession of architecture has undergone significant changes be-
cause of globalization. Professional regulation recognized the need for
mobility among the states in United States early, but recent international
developments have made possible greater recognition of credentialing
among nations, including but not limited to licensure. The functions of
NCARB in providing architect certification acceptable to all states has
been central to progress fostered through both IGOs and NGOs.
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Engineering

The engineering profession is less self-regulated and is more closely asso-
ciated with corporations than are other professions.® Beginning engineer-
ing graduates usually work under the supervision of experienced engineers
and may receive training. While acquiring knowledge and experience,
engineers may be assigned increasingly difficult projects with greater inde-
pendence and decision making. All states require licensure for engineers
offering services directly to the public (professional engineering), but even
engineers who will not prepare, sign, and submit engineering plans to a
public authority for approval, or provide services to private clients requiring
licensure, may still seek that enhanced status. Engineers so licensed, called
Professional Engineers (PEs), include civil, electrical, mechanical, chemical,
and other engineers. Generally licensing requires a degree from an accre-
dited engineering program, four years of relevant work experience, and
successful completion of a competency examination. Recent graduates
can start the licensing process by taking the examination in two stages.
The initial fundamentals examination can be taken upon graduation, and
individuals who pass are called Engineers in Training (EIT) or Engineer
Interns (ED. After acquiring suitable work experience, EITs can take the
second examination. Many states also impose post-licensure continuing
education requirements, and most states recognize licensure from sister
states provided the manner in which the initial license was obtained
meets or exceeds their own licensure requirements.

State licensing boards for PEs perform the regulatory functions of licen-
sure and relicensure, and possess investigative and disciplinary powers.
The National Council of Examiners for Engineering and Surveying (NCEES)
is the nonprofit organization of state licensing boards that assists its mem-
bers in performing these very activities. It encourages the elimination of
state-specific engineering examinations, for example, in favor of a national
one that will promote comity,** develops and scores the licensure examin-
ations for engineering, offers a model Engineering Practice Act for state
legislatures to consider, maintains a records program service for profes-
sionals that facilitates the process of licensure in multiple states, and coord-
inates with international organizations to promote licensure of all
engineers. In the United States the title engineer can be used by individuals
not licensed as PEs; less than 20 percent of engineering graduates become
licensed and some educators, engineering firms, and policymakers are
thought indifferent to the idea of licensure.® In 2003 NCEES created a
separate entity to administer the engineering examinations called Engineer-
ing and Land Surveying Examination Services (ELSES); ELSES, LLC is a
limited liability company managed by NCEES. Similar to the California re-
commendations regarding the board regulating architects, the California
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Performance Review in August 2004 also recommended abolition of the
California Board of Registration for Professional Engineers and Land Sur-
veyors with those functions to be performed by a new Department of
Commerce and Consumer Affairs.

The engineering profession has been profoundly impacted by global-
ization, resulting in calls for greater mobility.86 Realization of the effect of
globalization upon the practice of engineering resulted in a report by the
American Society of Mechanical Engineers in 1999 explaining factors such
as licensing requirements, treaties, trade agreements, as well as codes and
standards that may exist to restrict or enhance the cross-border flow of
engineering services.”” Mechanical engineers are expected to adapt and
support the efforts of their employers to achieve competitive advantage in a
global market.®® Globalization is causing a basic shift in the location of
research, design, and development in the electrical engineering profession;
essentially the field follows the market. Where once multinational com-
panies may have looked to engineers from the United States or Europe to
design-at-a-distance, they now look to native engineers in China, India, and
other parts of Asia as they seek to increase their manufacturing and mar-
keting presence there.®” Engineering transnational corporations (TNCs)
often provide training to their employees, and the profession of engineer-
ing is among the services identified as part of the shift toward services in the
World Investment Report.” The World Federation of Engineering Organ-
izations (WFEO) has noted that engineering has been an international
profession for at least a century.”’ WFEO itself was formed in 1968, with
the support of the United Nations Educational, Scientific and Cultural
Organization (UNESCO), to advance the engineering profession world-
wide, working with governments and business entities. This Paris-based
NGO does concern itself with harmonizing global standards in engineering
and facilitating global mobility for engineers. Its U.S. member is the Ameri-
can Association of Engineering Societies (AAES).

Accreditation of U.S. college and university programs in engineering is
the responsibility of the Accreditation Board for Engineering and Technol-
ogy (ABET), a federation of 30 U.S. professional and technical societies
representing many fields that has provided higher education quality assur-
ance for 70 years. Beyond accrediting more than 2500 programs at over 500
colleges and universities, it also seeks to promote mobility of technical
professionals through activities such as the development of mutual recog-
nition of systems of accreditation, the determination of substantial equiva-
lency of programs, and the evaluation of educational credentials. In 1989
ABET and similar accreditation bodies in Australia, Canada, Ireland, Hong
Kong, New Zealand, South Africa, and the United Kingdom signed the
Washington Accord, establishing that graduates of engineering education
programs accredited by any of them in their nations are prepared to
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practice engineering at the entry level. Although the licensing or registration
of professional engineers is not directly covered by this Washington Accord,
the signatory accrediting bodies agreed to work to assure that regulatory
entities for engineers accept the substantial equivalency of academic pro-
grams they accredit. ABET, for example, offers a service of assessment of
credentials, Engineering Credentials Evaluation International (ECED), for
those educated outside the United States that is useful to state licensing
boards. Japan was added as a provisional member in 2001, and in 2003,
provisional membership status was conferred by the signatory countries of
the Washington Accord upon accreditation agencies in Germany, Malaysia,
and Singapore. Additional national organizations are expected to be added
in the future, and provisional membership of these bodies may eventually
result in full signatory status.

In 1989, three U.S. organizations — ABET, NCEES, and the National
Society of Professional Engineers (NSPE), a professional association of
credentialed engineers — established the United States Council for Inter-
national Engineering Practice (USCIEP) to negotiate on behalf of the three
organizations to identify constraints to practice, recommend procedures to
eliminate any artificial constraints, and promote cross-border practice. After
the approval of NAFTA, which included negotiation with counterparts in
Canada and Mexico to develop a Mutual Recognition Document (MRD) for
engineering services, the relevant professional bodies of Canada, Mexico,
and the United States signed an MRD on June 5, 1995. By 1998, it seemed
ready to be implemented in all jurisdictions in Canada and Mexico, but only
Texas among the states had announced its intention to implement the
agreement.”” However, just as in the case of NAFTA, there was much debate
and controversy involved in the signing of the MRD; so the signing of this
MRD did not close debate and controversy within USCIEP over the nation-
ally normed examinations given by the state boards in the U.S. or over the
details of the temporary licensure provisions within the MRD. As a result,
USCIEP concluded to seek a negotiated resolution of these differences with
its counterpart organizations in Canada and Mexico.”> Subsequently,
USCIEP expressed its concern with the document developed by Canada,
Mexico, and the Texas Board of Professional Engineers in September 2002
to implement the NAFTA MRD procedures for temporary licensure of those
wishing to practice in one another’s jurisdictions because it seemed incon-
sistent with the model law supported by U.S. engineering licensing boards
across the United States.”* The sticking point is the licensure examination
required by the states for PE; similar examinations are not required in
Canada and Mexico for licensure. In recognition that a psychometrically
sound competency examination for licensure is an important differentiator
between engineers who are PE licensed and those who are not, state boards
are not yet ready to accept through mutual recognition those not yet
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demonstrating that qualification needed to protect the health and safety of
the public.

More recently USCIEP and two other international organizations — the
Asia—Pacific Economic Cooperation (APEC) Engineer Coordinating Com-
mittee and the Engineers Mobility Forum (EMF) — have sought to improve
professional mobility through international decentralized registries that
foster opportunities for engineers to work on international projects. EMF
was a former subcommittee of the Washington Accord signatories, but
became an independent entity in 1997 with participating countries —
Australia, Canada, Hong Kong, Ireland, Japan, Korea, Malaysia, New
Zealand, South Africa, United Kingdom, and the United States. The APEC
Engineer Register was launched in 2000 by professional bodies and regu-
latory authorities to help remove barriers to professional mobility in
Australia, Canada, Hong Kong, Japan, Korea, Malaysia, and New Zealand;
eligible individuals from Indonesia and the United States have since been
added. The European Engineering Federation (FEAND has similarly devel-
oped a register of “European Engineers.”””> And in South America there is
continuing work toward common standards in engineering through
MERCOSUR (the Market of the South) involving Argentina, Brazil,
Paraguay, and Uruguay.”®

Like the professions of accountancy and architecture, engineering has
clearly been affected by globalization. Some elements of the process for
U.S. state licensure have become simplified and easier, but the requirement
of passing the licensure examination, an important distinction between
being an engineer and a PE, has not been fundamentally modified. Accord-
ingly, progress on mutual recognition or reciprocity under NAFTA and
GATS has occurred more slowly for engineering because state licensure in
the United States does require passage of a competency examination that
other nations do not administer. On the other hand, mutual recognition
dealing with the education of engineers and accreditation is progressing.

Financial Planning

Financial planning involves the process of determining whether and how
an individual can meet life goals through proper management of financial
resources. This holistic approach to personal finance developed from the
limitations and inadequacies of U.S. segmented advisors in the fields of
insurance (life, health, property, and casualty), investments (securities and
real estate), taxation, employee benefits, and estate planning. From the late
1960s onward individual clients sought comprehensive advice from practi-
tioners to deal with the financial implications of greater longevity, increased
career mobility involving more than one employer, the expansion in
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employer use of defined-benefit — 401(k) and 403(b) plans — that shift the
risk of investments to individuals in lieu of the employer bearing such risk
under traditional defined-benefit or pension plans, the availability and use
of new individual retirement accounts (IRAs), more complexity in federal
and state tax laws, the increased likelihood of second marriages and step-
children, and the challenging financial situations of individuals moving
from state to state or nation to nation or holding property or other invest-
ments outside their domicile. Some practitioners in specific fields like
investments and securities, insurance, employee benefits, taxation, and
estate planning began to call themselves financial planners or advisors to
denote the greater scope of their interest in serving clients, but there was
not always a corresponding level competence in handling topics and client
issues outside of their particular training. These and related concerns caused
the Consumer Federation of America (CFA) and the American Association of
Retired Persons (AARP) to raise questions, and in 1988 the U.S. House
Committee on Energy and Commerce, Subcommittee on Telecommunica-
tions and Finance to hold hearings and receive a report from the staff of the
U.S. Securities and Exchange Commission.”” Some college graduates actually
sought to begin their careers as broad-based financial planners, but during
this period the several government regulatory schemes — both federal and
state — involving investment advice, securities, insurance, accountancy,
and law were bound by statutory limitations and the unwillingness of
the regulated occupations to change those frameworks if doing so might
advantage competitors.

Individuals interested in offering personal financial planning services
were drawn to educational programs that provided them broader but
necessary educational preparation for the field of financial planning, and
a nonprofit regulatory framework developed in the United States to fill the
void left by numerous silo-like government regulatory schemes for specific
occupations. In the United States there are more than 300 educational
programs offered through nearly 200 colleges and universities registered
with the Certified Financial Planner Board of Standards, Inc. (CFP Board),
an IRC 501(c)(3) nonprofit organization, as covering the more than 100
financial planning topics that several financial planner job analysis studies
have indicated as necessary for practice. The CFP Board, created in 1985,
does not accredit educational programs, but its functions are analogous to
accrediting agencies. The certification program offered by the CFP Board,
however, has been accredited by the NCCA. Successful completion of an
approved educational program satisfies the educational requirement and
allows an individual to take the two-day certification examination offered
nationally and internationally several times a year. Passage of this compe-
tency test, demonstration of experience, and completion of an ethics
declaration and agreement entitles the applicant to use the certification
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marks — Certified Financial Planner™ and CFP®. Continuing certification
requires adherence to the ethical code, practice standards, and continuing
education. Oversight and administration of both pre- and post-certification
processes, including an ethics and standards enforcement disciplinary pro-
cess to protect the public, is performed by the professional regulatory
organization for its 50,000 CFP certificants (the CFP Board does not have
members) in the United States. Membership associations for financial plan-
ners in the United States include the Financial Planning Association, the
National Association of Personal Financial Advisors, the Society of Financial
Service Professionals, and the American Institute of Certified Public
Accountants’ Personal Financial Planning Membership Section.

In addition to the nonprofit regulatory framework provided by the CFP
Board for those financial planners who are certified, financial planners are
regulated by governments. Specific activities performed by financial plan-
ners — such as investment advice or the sale of securities or insurance —
are overseen by state and federal agencies. These include state securities
agencies regulating individuals as investment adviser representatives and
securities salespersons, and state insurance departments regulating individ-
uals as insurance agents, brokers, or consultants (for life, health, property,
and casualty insurance purposes). Practitioners may also be regulated as
attorneys or accountants if they are so licensed by states. The vast majority
of financial planners, whether certified or not, fall under both state secur-
ities and state insurance regulatory schemes.”® Individuals with the certifi-
cation, and those holding similar bona fide credentials from other bodies
such as the AICPA and the American College, have found some govern-
mental licensure processes easier. For example, state insurance depart-
ments often exempt such individuals from some further pre-licensing
examinations, and state securities agencies have exempted them from
Uniform Investment Adviser Examinations 65 and 66.

The North American Securities Administrators Association (NASAA) was
organized in 1919 and consists of government securities administrators of
the 50 states, the District of Columbia, Puerto Rico, Canada, and Mexico. It
has worked closely with the National Conference of Commissioners on
Uniform State Laws (NCCUSL) to develop model laws, including the Uni-
form Securities Act, and to have that act adopted by state legislatures. Under
the federal 1996 National Securities Markets Improvement Act (NSMIA) the
U.S. Securities and Exchange Commission (SEC) registers investment ad-
viser firms with $25 million or more in assets under management, and states
register investment adviser companies or firms with under $25 million in
assets under management. States also license individuals who provide
investment advice regarding buying and selling securities for a fee separate
from other services; they are called investment adviser representatives and
include financial planners offering investment advice to clients. For many



Globalization and the Regulation of Professions ® 123

years state securities agencies did not have competency examinations for
individuals providing investment advice to consumers’; but following
passage of NSMIA, the states were the only registering authority for about
two thirds of the firms as well as all investment adviser representatives, so in
1997 NASAA developed a memorandum of understanding that supported
competency examination development.'” The SEC and NASAA have jointly
developed the Investment Adviser Registration Depository (IARD) program,
built and operated by the National Association of Securities Dealers, Inc.
(NASD). In 2002, NASAA indicated that ITARD would enable financial plan-
ners and other investment advisers to become licensed with regulators
online, saving both time and money. Two years earlier, NASAA’s president
had testified before the U.S. Senate Banking Committee that because of
globalization, new electronic technologies and increasing numbers of con-
sumer investors, regulators at all levels of government need to “take a fresh
look at what they do, how they do it and its impact on industry and
consumers.”'”" He also noted that the National Governors’ Association
and the National Association of Insurance Commissioners (NAIC) had
adopted similar statements because of the changing role of government in
the global economy.

NAIC was formed in 1871 to coordinate regulation of multistate insurers.
The oldest state officials’ organization, the NAIC also serves as an accrediting
body for its state agency members. The federal 1945 McCarran—Ferguson
Act was enacted to allow states to continue to regulate the insurance
business after the U.S. Supreme Court, in U.S. South-Eastern Underwriters
Association (overturning an 1869 decision in Paul vs. Virginia) declared
insurance to be interstate commerce within the authority of Congress to
regulate; under McCarran—Ferguson insurance is exempt from some federal
antitrust statutes to the extent that it is regulated by the states. In recognition
of this act, yet being sensitive to the plight of consumers and insurers but
particularly to insurance agents, brokers, and consultants who were having
significant difficulty obtaining state licensure efficiently from multiple state
insurance departments, Congress enacted and President Clinton signed the
Financial Services Modernization Act of 1999, the Gramm-Leach—Bliley Act
(GLBA). As the most sweeping federal legislation to affect the state-regulated
insurance industry since the McCarran—Ferguson Act, GLBA required that
unless states made their insurance licensure laws both substantially uniform
and fully reciprocal within three years, a National Association of Registered
Agents and Brokers (NARAB), a quasi-independent organization to be es-
tablished by the federal government, would be created to govern the
licensure of insurance agents, brokers, and consultants in all states. The
National Conference of Insurance Legislators (NCOIL) and the National
Conference of State Legislatures (NCSL) worked with NAIC and others to
pass model legislation known as the Producer Licensing Model Act (PLMA)
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and forestall federal preemption. By August 2004, 49 states had passed the
PLMA, 41 states had been certified by NAIC as meeting GLBA requirements
for licensure reciprocity, 49 states were using the same application form for
licensure (Uniform Non-Resident Application), and 30 states were process-
ing non-resident applications electronically through the National Insurance
Producer Registry (NIPR), a nonprofit affiliate of the NAIC incorporated in
1996 to make uniform the insurance producer licensing process for the
benefit of regulators, insurers, producers, and consumers. NIPR is a com-
prehensive source of licensing, demographic appointment, and market
conduct data for over 3.8 million producers. The federal threat to state
regulation of insurance through NARAB had caused state legislators and
others to respond to the need for efficiency, uniformity, and reciprocity to
help maintain a U.S. competitive edge in the increasingly global econ-
omy.'*? In a corresponding effort to preserve states’ authority to regulate
the insurance market, NAIC, NCSL, NCOIL, and the insurance industry have
created an Interstate Insurance Product Regulation Compact (IIPRC) to
allow insurers to market their products nationally more quickly and effi-
ciently to be responsive to the industry and beneficial to the consumers.
This is a national multistate public authority to receive, review, and quickly
make regulatory decisions on insurance product filings consistent with
national uniform standards created by the Compact’s member states.'’?

Global connections among federal and state security regulators and their
counterparts in other nations largely occur within the International Organ-
ization of Securities Commissioners (IOSCO) created in 1984. Similar con-
nections between state insurance regulators and their counterparts from
other countries largely occur through the International Association of In-
surance Supervisors (IAIS) created in the 1990s. Both of these IGOs have
been termed transgovernmental networks by Slaughter, but there are also
corresponding networks for financial planning NGOs as well.

Interest in personal financial planning within other nations was
spawned by similar internal forces as described above for the United
States. Moreover, the increasing propensity of clients to have personal
investments, business dealings, and employment with persons and organ-
izations in other nations, which include more travel and communications
for both clients and financial planners, fostered increasingly frequent
interchanges among practitioners in the financial planning field. An inter-
national assembly of financial planning regulatory bodies, the International
CFP Council, was formed as an advisory and subsidiary body of the CFP
Board by both the Australian financial planning organization and the
CFP Board in 1990. Subsequently, members from Asia, Africa, Europe,
and North and South America that qualified were added. In October
2004, the International CFP Council became the independent Financial
Planning Standards Board; it handles accreditation of programs for all
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national financial planning organizations outside the United States. These
include accrediting programs for certification of individuals in Australia,
Austria, Brazil, Canada, Chinese Taipei, France, Germany, Hong Kong,
India, Japan, Malaysia, New Zealand, Republic of Korea, Singapore,
South Africa, Switzerland, and the United Kingdom, as well as the rules
for the use of certification marks across borders covering nearly 50,000
certificants outside the United States based upon common standards.

In addition to the international network of individuals and national
organizations represented within the Financial Planning Standards Board
associated with certification marks — Certified Financial Planner™ and
CFP™ — in different nations, this network of groups and individuals has
also chosen to work through the ISO and national affiliate organizations
associated with ISO, including the American National Standards Institute
(ANSD) in the United States. ISO Technical Committee 222, Personal Financial
Planning, has been charged with standardization in the field of personal
financial planning, including the certification of practitioners and the pro-
cesses they use in working with clients.'®* ANSI serves as secretariat for TC
222 and has designated the CFP Board to serve as its agent. Since 2000 its
decision to establish this financial planning technical committee, the ISO
has issued in 2003 an international standard dealing with conformity assess-
ment (assurance that services measure up to the particular relevant stand-
ard), covering the general requirements for bodies operating programs for
the certification of individuals (ISO/IEC 17024). This ISO standard has
spawned affiliate activities in accreditation of certification programs based
upon ISO/IEC 17024; ANSI was the first national body to do so in March
2003, announcing that its efforts would protect the integrity of individual
certification programs, and promote consumer and public confidence.'®

In the field of personal financial planning the federal-state government
division of responsibilities has not always been clear and has been much
less cooperative. In recent years more clarity and coordination have devel-
oped because of federal legislation for both insurance and the giving of
investment advice. Still, the U.S. financial planning occupation has been
adapted to preexisting government regulation of some subdisciplines with
broader voluntary nonprofit regulation, partly because the existing regula-
tory systems had strong “iron triangle” reinforcement that was not receptive
to much change. Moreover, global interest in the field of personal financial
planning and the corresponding international nonprofit network of
standards-setting and professional associations within many nations grew
rapidly along side of the vertical but narrower government regulatory
scheme for insurance and securities regulation represented by IAIS and
IOSCO. These IGO and NGO combinations have spawned a global gov-
ernance system that is more complicated than in other professions, and is
still evolving. For personal financial planning such developments would
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have occurred even without specific NAFTA and GATS provisions, but
globalization has fostered greater reliance upon nonprofit certification.

Law

Attorneys, counselors at law, or lawyers are individuals who have been
authorized by the highest state court in a specific U.S. jurisdiction to use
such titles and to practice law. Federal courts and federal agencies set their
own standards for lawyers litigating or appearing in proceedings before
them.'% Prelicensing requirements for lawyers generally include education
represented by a law degree, and the passing of a bar examination. Law
schools are accredited by the American Bar Association’s Council on Legal
Education and Admission to the Bar; the American Bar Association (ABA) is
a membership organization representing about half of all U.S. practicing
attorneys. The bar examination for a state usually consists of a Multistate Bar
Examination and the Multistate Professional Responsibility Examination,
prepared by the National Conference of Bar Examiners (NCBE), a nonprofit
501(c)(3) corporation formed in 1931 to develop, maintain, and apply
uniform standards of education and character and to test for eligibility to
practice law. Most states also have an essay portion to supplement these bar
examinations, and these singularly state-specific exams are prepared by the
individual state bar examiners. Postlicensing requirements for lawyers
include continuing education and adherence to ethical codes.

The International Bar Association (IBA) was founded in 1947 by repre-
sentatives of 34 bar associations inspired by the vision of the United
Nations. In 1970, individual lawyers were able to join IBA, and in that
same year the Section on Business Law was formed. Membership has
grown to nearly 200 bar associations and over 16,000 individual lawyers,
who promote the exchange of information and the practice of law globally,
seek to preserve the independence of the profession and the judiciary and
support human rights of interest to lawyers worldwide.

There have been impediments to the licensing of foreign lawyers in the
50 states for decades, even beyond the challenges faced by attorneys
licensed in one state not being able to practice in other states; it is not an
easy process except where specific reciprocity treatment is available.'”” EU
has less limitations for mobility among lawyers in specific EU countries than
does the United States for mobility from state to state. Nonetheless, global-
ization of legal services continues. In 1999 legal services were the third
largest export in the business services sector, and during the 1990s the
growth of U.S. legal services was about 10 percent annually, during which
time the U.S. exported more in legal services than it imported.'® The U.S.,
U.K., and Australian law firms dominate international legal services as they
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were the only ones listed in the top 20 legal service TNCs in 2002.'” Legal
fields covered by such firms include antitrust and trade, banking and
finance, intellectual property, real estate, environment, and tourism. Ser-
vices provided to clients are dominated by large TNC clients with the
lawyering provided heavily dependent upon host-country specific skills.
This is because the legal code under which these firms operate is unique,
with a country’s values, culture, and beliefs superimposed. Legal services
TNCs typically organize their activities in the form of partnerships with host-
nation firms that are thoroughly familiar with norms and standards."'°

Among the many reasons for globalization of legal services one has
been the growth and complexity of the role of the multinational “General
Counsel” in corporations. This also has been one factor propelling the need
for a review of national or state admission requirements and limitations in
the practice of law. The increase in number, prestige, and authority of in-
house counsel, along with the globalization of business and capital markets,
added to the expectation that in-house counsel were to be proactive in
protecting their employers from possible suits, and forced the general
counsel of global organizations to wrestle with unfamiliar, cultural, ethical,
and legal challenges.'"!

Changes in the individual state requirements for law practice have been
slower than for other professions. In less than half of the states, individuals
licensed to practice law in a country outside the United States are eligible to
be “foreign legal consultants” for the limited purpose of just giving legal
advice to clients regarding the laws of jurisdictions other than that of the
United States; this has made more difficult the likelihood of achieving
reciprocity for U.S. lawyers in other nations, even though U.S. lawyers are
being called upon to analyze and understand international law and the laws
of other countries.''* NAFTA promotes the use of foreign legal consultant
arrangements within its three member nations, with benefits including the
advancement of legitimate client interests.''> Among the reasons for the
slow pace of change is the inherently self-regulatory framework of attorney
regulation, which occurs under the oversight of the judicial branch of state
government (California is an exception, with the legislature setting basic
standards), arguably more insulated from the interests of the general public
than regulation of other professions under partisan elections for the execu-
tive and legislative branches.

After the turn of the 21st century the work of the WTO’s Working Party
on Domestic Regulation (WPDR) caused great discussion and ferment
among the legal profession that is largely self-regulated. Following approval
by the WTO Council on Services in Trade of the Disciplines for the Accoun-
tancy Sector in 1998 and establishment of the WPDR, it undertook to secure
comments from the IBA about the applicability of such disciplines to legal
services. For example, some within the WPDR have thought that the
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accountancy disciplines could be applied to other professionals on a
horizontal basis. WTO member nations also sought to secure comments
and suggestions from legal organizations within those nations. The Sep-
tember 19, 2002 Federal Register requested comments on the Doha De-
velopment Agenda negotiations concerning both goods and services. In
general, legal services organizations in the United States have been slow to
provide feedback, and there has been a relatively low level of awareness
about GATS among U.S. groups.''* This was not true for Canada, however,
as the Canadian Bar Association (CBA) and others have been active in
making their views available to the Canadian Department of Industry and
the Department of Foreign Affairs and International Trade. The CBA
opposed the horizontal application of the disciplines for accountancy to
the legal profession, noting that “the legal profession should not be
covered by a common generic set of professional disciplines,” that “the
legal profession must be self-regulating,” and that the profession “through
the law societies, must be able to determine the standards of admission
into the profession, establish standards and rules which govern members
of the profession, and discipline those who fail to meet these standards,”
partly because “with the exception of general principles underlying broad
doctrines such as the ‘common law’ or ‘civil law,” legal rules are jurisdic-
tion-specific.”'*> In the United States the profession of law is regulated by
the state courts, and the separation of powers doctrine has been invoked
to shield the law profession from a regulatory scheme that was crafted by
federal executive branch officials under GATS. In 2003, ABA Center for
Professional Responsibility launched a new Web page on the topic
of GATS and legal services to stimulate communications.''® The IBA
replied to the WPDR invitation in 2003, suggesting changes to the discip-
lines so that they could properly apply to legal services. It is not clear the
extent to which, if at all, the legal services sector will be covered horizon-
tally by any WPDR-adopted disciplines, but comments from WTO
officials have indicated that they believe that legal professionals will
benefit from liberalizing legal services around the globe more than any
other profession.'!’

Although globalization has greatly affected the practice of some aspects
of the legal profession, others aspects of law have appeared more insulated
from such pressures. The self-regulatory nature of legal practice in some
nations has permitted many attorneys to pretty much continue to practice
both civil and criminal law within their confined states and provinces.
Moreover, the differences between common law systems of some nations
(United Kingdom, United States, India, Malaysia, and former British Com-
monwealth countries), based upon non-statutory law developed by courts,
and civil law-based legal systems in most of the world, have posed chal-
lenges to greater interest and pressures for uniformity and reciprocity. Yet
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the practice of law may over time have global WTO or other disciplines
adopted.

Nursing

Nursing regulation within the United States involves governmental over-
sight provided for nursing practice in each state. It is regulated because it
is one health profession that poses risk of harm to the public if practiced
by someone who is unprepared and incompetent. Some believe that
consumers may not have sufficient information and experience to identify
an unqualified healthcare provider, and the public is therefore highly
vulnerable to unsafe and incompetent practitioners. State boards of nurs-
ing permit only those individuals to practice nursing who have met their
qualifications. The National Council of State Boards of Nursing, Inc.
(NCSBN) is the non-profit entity composed of all 50 state boards of
nursing; it assists its members with their regulatory functions and de-
velops licensing examinations in nursing, including those for registered
nurses and licensed practical nurses (LPNs) or vocational nurses (VNs). It
also develops model laws for state legislatures and state boards to con-
sider, such as the Nurse Practice Act, which typically defines nursing and
the boundaries and scope of nursing practice, the types of licenses and
titles to be used and the requirements for licensure, and identifies
grounds for disciplinary action.''® Registered nurses (RNs) constitute the
largest healthcare occupation, with about 2.3 million in the United States;
this title generally requires graduation from an approved nursing program
and passing a national licensing examination."'” Among state boards of
nursing there are some variations in regulating advance practice nurses.
It is the National League for Nursing Accrediting Commission (NLNAC),
a nonprofit organization and a subsidiary of the National League for Nurs-
ing, which serves as the national accrediting body for all types of nursing
education programs. It is recognized by the U.S. Department of Education
and other federal agencies, the National Council of State Boards of Nursing
(NCSBN), and the Council for Higher Education Accreditation (CHEA). For
some U.S. nurses, certification in a specialty is required; for others it is
voluntary. Certification may be offered by several organizations, but the
American Nurses Credentialing Center (ANCC), a subsidiary of the American
Nurses Association, an organization of 150,000 nurses, is the largest. Many
of its certification programs have been accredited by NCCA; some states
seek certification programs to be accredited by an independent commis-
sion. In an effort to promote and validate nursing excellence around the
world, ANCC established “Credentialing International” in 1999 that includes
certification of specialists and advance practice nurses, accreditation of
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continuing education providers for nurses, and a “Magnet Recognition” of
nursing services effort to deal with nursing shortages and deteriorating
work environments for nurses.

Healthcare, specifically nursing, has been changed by globalization;
unrelenting external forces are transforming the healthcare system and
nursing practice. The advent of the Internet, telehealth, and global migra-
tion has been the driving force, breaking down barriers to the interstate
practice of nursing.'®” Patients through the Internet have access to a pri-
mary care provider, a specialist, online professional help, online pharmacy,
and online self-help; healthcare providers in addition to providing care are
also facilitators of self-managed care.'*! The demand for foreign nurses
remains high in the United States, as the nation struggles to replace nurses
who have retired or changed professions. The Commission on Graduates of
Foreign Nursing Schools (CGFNS), a nonprofit entity, was organized in the
late 1970s to facilitate a review of credentials and certify nurses and other
healthcare providers, and otherwise assists migrating nurses and others to
determine if they are qualified to be able to practice in the United States and
meet state licensure requirements. The continuing shortage of nurses in the
United States has fostered a review of how healthcare providers can recruit
Canadian or Mexican nurses who qualify for TN nonimmigrant status under
NAFTA.'??

Nurses began exploring the possibility of mutual recognition under
NAFTA by 1998."** The challenge of NAFTA to develop mutually accept-
able standards for licensure and certification, intended to permit greater
mobility of professionals across the borders of Canada, Mexico, and the
United States, was manifested early, and it led representatives of the nursing
profession in 1993 to undertake what came to be termed the “Trilateral
Initiative for North American Nursing.” This cooperative endeavor, over-
seen by CGFNS, involved nursing professionals from the three nations in a
broad-based assessment project with a short-range objective of gaining
common understanding of nursing in these nations, and the long-term
goal of having common education and practice standards in several
phases.'*® Genuine differences involving licensure, registration, and certi-
fication were found, including ongoing competency requirements. Mean-
while, telepractice and other activities within the United States propelled
many nurses to agree to an interstate compact, which upon implementa-
tion would enable nurses to move from state to state.'** This internal U.S.
mutual recognition model of nurse licensure allows a nurse to have one
license (in his or her state of residency) and to practice in other states
(both physical and electronic), subject to each state’s practice law and
regulation. Under mutual recognition, a nurse may practice across state
lines unless otherwise restricted. Since 1998, the Nurse Licensure Compact
has included RNs and LPNs or VNs. In 2002 the NCSBN approved model
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language for a licensure compact for advance practice registered nurses
(APRNs), with only those states that have adopted the LPN/VN Nurse
Licensure Compact able to implement a compact for APRNs. In 2004,
states began entering this newer compact, the mechanism that the states
are using to adopt the mutual recognition model. Even within some states,
however, the concept of nursing regulation through compact has been
controversial. The attorneys general of both Kansas and Nebraska, for
example, had issued opinions that the Nurse Licensure Compact was
unconstitutional because it violates the state’s rights to regulate nursing
practice.125

The International Council of Nurses (ICN), founded in 1899, is a
federation of national nurses’ associations in over 120 countries. Head-
quartered in Geneva, Switzerland, it is dedicated to advance nursing
worldwide and influencing policy. For example, it has published stand-
ards for “telenursing” programs.'?® It also encourages and tracks the
development of MRAs. Australia and New Zealand have been engaged
in efforts to develop cross-border nurse practitioner standards, and signed
the Trans-Tasman Mutual Recognition Agreement in 1997. Moreover, the
ANC/NCNZ Memorandum of Cooperation in 2001 is moving both those
nations toward harmonizing the standards of nurses across their jurisdic-
tions.'*” ICN has reported that an MRA under NAFTA is still under nego-
tiation, but the Caribbean Community and Common Market (CARICOM)
MRA is underway permitting reciprocity, as is another one for the Eastern,
Central, and Southern African College of Nursing (ECSACON) dealing with
standards of practice and the core content of education.'?® Meanwhile,
within the United States, the NCSBN announced in 2004 that it has selected
the first three international locations — England, Hong Kong, and South
Korea — where it will offer its National Council for Licensure Examination
(NCLEX) (both registered nurse and practical nurse), beginning in 2005, for
U.S. domestic nurse licensure purposes.

Healthcare is among the most sensitive fields for government profes-
sional services regulation. Medical practice was among the first to be regu-
lated in the United States because of the obvious public health, welfare, and
safety risks. Notwithstanding increasing interest regarding professional mo-
bility, reciprocity, and uniformity broadly in medicine, and specifically in
nursing, public interest theory concerns about the unqualified not practicing
is still extant. Accordingly, the credentialing barriers and existing qualifica-
tion requirements for the practice of nursing are undergoing change more
slowly than other professions. However, U.S. internal reciprocity and uni-
formity is occurring with state compacts supported by the NCSBN and other
nursing organizations, and there seems to be growing influence for the
operation of these state compacts.
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Conclusions and the Feasible Future

National governments — and state or provincial governments within fed-
eral systems — are losing some ability to both assert and implement
occupational regulatory policy within their territorial borders. International
and domestic expectations and pressures for substantial equivalency, reci-
procity, harmonization, mutual recognition, and uniformity are succeeding
— slowly in some fields and with greater alacrity in others. Political bound-
aries still exist, but globalization has reduced the meaning of borders (both
virtual and actual), and they have become porous. Elites and experts in the
nonprofit and business sectors are increasingly aiding and abetting govern-
ment officials in the development and establishment of international norms
and standards through transnational organizations. Writers Reinecke and
Slaughter suggest that governance is replacing government, with govern-
ance representing a hodgepodge of private and public international entities
through which public policy is created and administered.'*’

Clear notions of governmental sovereignty and distinctions between the
public, nonprofit, and business sectors have been blurred. Whereas the Old
Public Administration generally included only those who worked in gov-
ernment agencies, especially those receiving merit appointments in the civil
service, the multisectored New Public Service now includes individuals
working within the governmental and the public-serving nonprofit com-
munities."*® Graduating college seniors themselves think of the nonprofit
sector when they hear the words “public service,”"*! and National Associ-
ation of Schools of Public Affairs and Administration (NASPAA) schools
have been increasingly channeling their graduates to public service em-
ployment in the nonprofit and business sectors. Public service thus includes
all individuals providing goods and services for governments, including
workers directly employed by governments but also some in nonprofit
organizations and private businesses.'** The scope and breadth of the
New Public Service'? is illustrated in Table 7.1 using the numerous gov-
ernment agencies, nonprofits, IGOs, and NGOs considered in this chapter.

Table 7.1 further shows the critical U.S. domestic role filled by nonprofit
organizations and federations composed of state regulatory boards and
agencies. As both nonprofits and IGOs, these entities in the professional
fields of accountancy, architecture, engineering, insurance, investment
advising, and nursing serve as national networks of state government officials
and have become the principal means by which state regulatory agencies
cooperate in the United States. States have delegated selected functions to
such entities, or to special subsidiaries or creations of these federations.
Thus, there has been an accretion of power and authority by them because
their activities dealing with examinations, certification, record-keeping,
model laws, etc. are central to domestic and international encouragement



Table 7.1 Classification of Organizations

Name of Agency or Organization OPA NPS Nonprofit IGO NGO
1. Accreditation Board for Engineering and Technology (ABET) a X X
2. American Association of Engineering Societies (AAES) X X
3. American Association of Retired Persons (AARP) X X
4. American Bar Association (ABA) C X X
5. American Bar Association’s Council on Legal Education and a X X
Admission to the Bar
6. American Institute of Architects (AIA) X X
7. American Institute of Certified Public Accountants (AICPA) e X X
8. American National Standards Institute (ANSI) ac X X
9. American Nurses Association (ANA) X X
10.  American Nurses Credentialing Center (ANCC) c X X
11.  American Society of Mechanical Engineers (ASME) X X
12.  Architects Accreditation Council of Australia (AACA) a X X
13.  Architects’ Council of Europe (ACE) X X
14. Association of Accrediting Agencies of Canada (AAAC) a X X
15.  Association to Advance Collegiate Schools of Business (AACSB) a X X
16. California Board of Registration for Professional Engineers and X X
Land Surveyors (CBRPELS)
17.  Canadian Bar Association (CBA) X X
18. Canadian Department of Industry X X
19. Canadian Department of Foreign Affairs and Trade X X
20. Canadian Institute of Chartered Accountants (CICA) X X
21.  Consumer Federation of America (CFA) X X
22. Center for Quality Assurance in International Education (CQAIE) X X X
23. Certified Financial Planner Board of Standards, Inc. (CFP Board) X X X

(continued)
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Table 7.1 (continued) Classification of Organizations

Name of Agency or Organization OPA NPS Nonprofit IGO NGO

24. Certified General Accountants — Canada (CGA) X X
25.  Commission on Graduates of Foreign Nursing C X X

Schools (CGFNS)
26. Council for Higher Education Accreditation (CHEA) X X X
27. Council on Licensure, Enforcement and Regulation X X X

(CLEAR)
28. Engineering and Land Surveying Examination Services X X X

(ESLES)
29. European Engineering Federation (FEANI) X X
30. Financial Planner Standards Board (FPSB) X X X
31. Financial Planning Association (FPA) X X
32. Florida Department of Business and Professional X X

Regulation
33. International Accreditation Forum (IAF) a X X
34. International Association of Insurance Supervisors (IAIS) X X X
35. International Bar Association (IBA) X X
36. International Council of Nurses (ICN) X X
37. International Electrotechnical Commission (IEC) X X X
38. International Federation of Accountants (IFA) X X
39. International Organization for Standardization (ISO) X X X
40. International Organization of Securities X X X

Commissioners (IOSCO)
41. International Qualifications Appraisal Board (IQAB) C X X
42. International Union of Architects (UIA) X X
43. Interstate Insurance Product Regulation Compact (IIPRC) X X X
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44,
45.
46.
47.
48.

49.
50.

51.
52.
53.
54.

55.
56.
57.

58.

59.
60.
61.
62.
63.
64.
65.
66.

Institute of Chartered Accountants in Australia (ICAA)
Instituto Mexicano De Contadores Publicos (IMCP)
National Architectural Accrediting Board (NAAB)
National Association of Insurance Commissioners (NAIC)
National Association of Personal Financial Advisors
(NAPFA)

National Association of Securities Dealers, Inc. (NASD)
National Association of State Boards of Accountancy
(NASBA)

National Autonomous University of Mexico (UNAM)
National Commission for Certifying Agencies (NCCA)
National Conference of Bar Examiners (NCBE)

National Conference of Commissioners on Uniform
State Laws (NCCUSL)

National Conference of Insurance Legislators (NCOIL)
National Conference of State Legislatures (NCSL)
National Council of Architectural Registration Boards
(NCARB)

National Council of Examiners for Engineering

and Surveying (NCEES)

National Council of State Boards of Nursing (NCSBN)
National Governors’ Association (NGA)

National Insurance Producer Registry (NIPR)

National League for Nursing (NLN)

National League for Nursing Accreditation (NLNAC)
National Organization for Competency Assurance (NOCA)
National Society of Professional Engineers (NSPE)
North American Securities Administrators Association
(NASAA)

X o o X x

xX X

X X X X X

X X

X X 0 X

xX X

X X X X X X X

X X X X X

(continued)
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Table 7.1 (continued) Classification of Organizations

Name of Agency or Organization OPA NPS Nonprofit IGO NGO

67. Nurse Licensure Compact X X X

68. Office of the U.S. Trade Representative (USTR) X X

69. Organization for Economic Cooperation X X X
and Development (OECD)

70. Society of Financial Service Professionals (SFSP) X X

71. Texas Board of Professional Engineers (TBPE) X X

72. United Nations Educational, Scientific and Cultural X X X
Organization (UNESCO)

73.  United States Council for International Engineering a X X
Practice (USCIEP)

74. U.S. Department of Education X X

75.  U.S. Department of Justice X X

76. U.S. Federal Trade Commission X X

77. U.S. Securities and Exchange Commission X X

78. U.S. Supreme Court X X

79.  Working Party on Domestic Regulation (WPDR) of the X X X
WTO

80. Working Party on Professional Services (WPPS) of the WTO X X X

81. World Federation of Engineering Organizations (WFEO) X X

82. World Trade Organization (WTO) X X X

Key: OPA = Workers are government employees in the Old Public Administration.
NPS = Workers in this organization are in the New Public Service.

a = Qualifies for accreditation purposes.
¢ = Qualifies for certification purposes.
e = Qualifies for examination purposes.

x = Qualifies an organization as a nonprofit, intergovernmental organization or non-governmental organization.
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for state regulatory boards as well as state legislatures to move toward more
uniformity. Economies of scale have also played a significant part. And the
expertise and leadership assembled through the NCCUSL, CLEAR, NOCA,
NCCA, and others have been important as well. Generally, there has been a
willingness to assent to the collective wisdom and judgment exercised by
these nonprofit entities and elites on behalf of regulatory boards and
legislatures. Truly we have governance through networks in the profes-
sional services sphere within the United States.

Concurrently with state government coordination and cooperation
through nonprofits to perform governmental licensure functions, there
has been greater movement for individual certification and program
accreditation through nonprofits. The public and private sectors have
each come to increasingly rely upon voluntary certification and accredit-
ation, beyond governmental licensure, as a means to provide competency
assurance to the general public, consumers, businesses, and even gov-
ernment institutions. Because courts and agencies of government, em-
ployers, professions, and others often ask, “Who reviewed vyour
certification program?” Providers of certification programs themselves
seek an independent assessment of what they do. The adoption of sunrise
and sunset provisions within states has had the effect of diminishing the
numbers of occupations that have been granted government regulation
from what might have otherwise occurred. Although relatively few have
been entirely deregulated, more occupations have never become regu-
lated by government because estimated costs were projected to outweigh
the benefits of licensure. Privatization through voluntary certification
programs has flourished. Moreover, licensure and certification are not
mutually exclusive options. Indeed, many state bar organizations
have recognized certification and specialization for attorneys, whether
that specialization certification has been provided by the state bars in
some capacity or by recognized national or regional certification agencies.
Similarly, the medical field has long had certification of medical special-
ties for its practitioners that are licensed. As described for architecture,
NCARB itself operates a certification program. States, business employers,
and consumers have encouraged the establishment and use of bona fide
credentials, even as new occupations have been defined or old ones
redefined such as through the North American Industry Classification
System.'** The importance of credentialing individuals through licensure
or certification has in turn driven the need for accreditation of
both governmental and nonprofit agencies performing such activities.
The result has been a strengthening of credentialing processes within
the United States in the nonprofit realm. Perhaps this would have
occurred to some extent without globalization, but certainly it has been
augmented by it.
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It is more difficult still to delegate functions formerly performed by state
and national governments to international nonprofits, whether IGOs or
NGOs. There are political and legal hurdles. And after all there are language
and custom differences for many; however, the United States as a multi-
ethnic nation from immigration may have an advantage with its relative
heterogeneity. But in most cases there exists no entity that could take on
responsibilities internationally in the same way as nonprofit organizations
in the United States composed of state regulatory board members cooperate
together through existing institutions. Nonetheless, the potential is there,
and some early steps have been taken. With the establishment and expan-
sion of operations of the WTO and ISO, regional and global agreements like
NAFTA and GATS, the creation of IGOs such as IOSCO and IAIS, and the
formation of NGO bodies like the IFA, the UIA, the WFEO, the Financial
Planning Standards Board, the IBA, and the ICN for the identified profes-
sions above, as well as the advancement of public choice theory, a pro-
found shift has taken place in the roles of the public, private, and nonprofit
sectors. A new and more global nonprofit sector has emerged, composed of
IGOs and of NGOs that have filled space unoccupied because of limitations
on both government and business. Just as NGOs have assumed a significant
role in international relief and development activities,'> they are doing so
for professional regulation administered through both government agencies
and nonprofit entities.

Further liberalization of trade in services is likely, with concomitant
effects on credentialing. For many nations, including the United States,
additional regional and bilateral trade agreements are possible — examples
include the Free Trade Area of the Americas and individual bilateral agree-
ments. There will be more nations joining the WTO too. The concept of a
global license to practice a profession is not immediately feasible through
the varied and separate nation-state domestic regulatory schemes, but it
may be substantially accomplished through networks of IGOs and NGOs
involved with credentialing over time. Global certification of individuals
based upon non-governmental standards may be more possible than global
licensure, but it is still daunting for trademarks that are still subject to the
laws of political jurisdictions even where marks licensing is used. Global
accreditation may be more likely than the first two, yet still formidable.
Movement toward global licensure or registration, certification or accredit-
ation, may spawn the creation or expansion of single-profession entities
that cover only one occupation, or may result in the adaptation of existing
organizations or the creation of new bodies encompassing a multitude of
occupations. As documented in this chapter, both approaches exemplify
institutional theory that includes governance or network theory seeing
organizations as bounded social constructs of rules, norms, and the
expectations that constrain individual and social choice and behavior.
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Institutionalism assumes that policy preferences are neither exogenous nor
stable but are molded through collective experience, institutions, educa-
tion, and particularly professions.'*°

International leadership in the regulation of professions varies. For some
fields the United States appears to lead and for other fields the U.S. profes-
sion seems to respond to the lead of others. Leading and responding
models may be occupation-specific. But through trade agreements, inter-
national membership organizations, and international IGOs and NGOs,
professional interests, organizations, and businesses can and do influence
the nature of U.S. occupational regulation and that of all other nations.
Recent EU Directives and policies from other nations pose challenges to
traditional public interest theory and the Old Public Administration system
of national and subnational governmental regulation. Some applications
suggest that public choice or economic theory continues to spread, with a
corresponding emphasis on New Public Management in implementation.
Globalization forces may be expected to promote centralization over decen-
tralization actions, yet for nations with federal systems, legal instruments are
likely to continue to be sensitive to subnational regulatory structures and
processes. Even with slow movement greater uniformity within and among
nations appears a trend.

In the United States the drafting and approval of national trade and other
documents will continue to recognize the police power of state govern-
ments to engage in the traditional regulatory functions involving the licen-
sure of professions and occupations. This inherent right of state
governments, evidenced by the Tenth Amendment, to impose upon private
rights reasonable restrictions related to promotion and maintenance of the
health, safety, morals, and general welfare of the public, North Dakota vs.
Cromwell 9 NW2d 914 (1943), has been accepted in many court cases.
Whether in the form of federal legislation, federal court decisions, approved
treaties, presidential orders, and federal agency regulations, there is a
political desire not to run afoul of the principle of federalism. Thus, profes-
sionals that are parties to MRAs with their counterparts in other countries
should not assume that the U.S. government will enforce the provisions of
any such agreements concluded by those U.S. professional organizations,
for it is the states that will need to implement these agreements.'*” On the
other hand, there exists a widening consensus about removing barriers to
professional services with resultant benefits, so even within the United
States there may be a confluence of problems, politics, and policies'*®
that might result in federal preemption of professional regulation in a
specific field if the lack of reciprocity or uniformity adversely and suffi-
ciently affects interstate and foreign commerce, such as was perceived by
Congress dealing with insurance agents, brokers, and consultants. The
fundamental nature of the U.S. domestic common market was initially one
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eliminating tariffs between the states. Now that non-tariff barrier diminish-
ment has become more important, the forces of globalization (not limited to
trade agreements) are placing stiffer constraints upon regulation by the
both state governments and nonprofit entities. As long as there is percep-
tible movement toward a lessening of credentialing barriers, any wide or
forceful federal response is unlikely.

Perhaps a more likely scenario to achieve uniformity and reciprocity,
consistent with principle of state primacy in occupational regulation, in-
volves interstate compacts in the United States, as formal agreements
between two or more states, interstate compacts represent sovereign state
cooperation without the involvement of the national government. Ex-
amples are the Nurse Licensure Compact and the IIPRC. Some may involve
the de facto exercise of discretion moving to a compact administrative entity
making decisions. Very few compacts, however, ultimately include all states
or even a majority of them,'® and this is a weakness. Nonetheless, in the
Nurse Licensure Compact the states continue to have authority for deter-
mining licensure requirements and disciplinary actions.

It is not inconceivable that governmental regulation of the professions
could occur on a regional or international basis. But if states within the
United States have difficulty in delegating functions to a state compact
entity, which they may oversee and from which they can remove them-
selves, how likely is a more global governmental body that is imbued with
the authority to act for nations not sharing a common culture and norms?
Conceptually a common governmental body could be set up or an existing
one be used. Yet the critics of “governmental failure” on a national or
subnational basis are not prone to find support for more governmental
regulation on a global scale, and the transfer of any element of sovereignty
is jealously guarded. More probable is voluntary action by interest groups
working together to bestow authority upon a new or existing NGO to
perform regulation of a profession outside of a governmental structure on
an international basis. Such privatization of international regulation might
not be entirely self-regulation of the profession, but rather a more balanced
regulation with consumer and other groups working cooperatively with
professional associations, and involve possibly oversight by governmental
regulatory representatives.

Greater privatization of state regulation or deregulation, more reliance
upon voluntary certification in lieu of governmental licensure, the increasing
interests of professions and businesses and consumers to reduce barriers to
trade in services between states and among nations, the accretion of capacity
and authority to IGO nonprofits in the United States to act on behalf of the
states collectively, some additional acceptance of uniform state laws, the
relative likelihood of some additional use of interstate compacts, and many
other factors are all likely to mean a reduction in some of the high-quality
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barriers loosely identified as constituting the past and current state of regu-
lation for occupations and professions in the United States, and perhaps
other nations. Centralizing tendencies toward uniformity and reciprocity
seem more prevalent and stronger than decentralizing tendencies. Conse-
quently, professional regulation from a U.S. perspective is likely to look less
governmental, more voluntary, and more subject to market decision making
by service users, consumers, businesses, and practitioners of the professions.
The rising importance of non-state actors in the nonprofit and business
sectors suggests the possible application of additional elitism and pluralism
for professional regulation, both nationally and internationally. Singular
existing professions may develop distinctive cultures and mores that span
nations, but new professions and occupations may be based less and less on
national customs and traditions and more on regional or international com-
monalties. Greater acceptance of economic and capture theory, greater
consumerism, and a change of direction on the part of professions them-
selves, and particularly the elites within them, regarding the perceived value
of state regulation for their professions compared with the benefits and costs
of deregulation, are evident. Accordingly, national identities and regulatory
frameworks will still matter, but may matter relatively less. The old reliance
upon governmental authority and coercion is giving way to a New Public
Service that explicitly recognizes the growing roles and functions of nonprofits
and NGOs and the application of persuasion and “soft” power to achieve
accepted norms and standards developed and accepted internationally.
Globalization is reworking as well as redefining the professions.'*® Nation-
state regulation of professions and occupations is still a descriptive hallmark,
but the future of public policy and public administration within this domain
will continue to undergo substantial change.
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Introduction

Comparative and international administration has generally paid little
attention to media issues. For example, administrative—media relations are
not addressed in the overviews and handbooks from Heady (2001), Hyden
(1997), Garcia-Zamor and Khator (1994), Baker (1994), Dwivedi and
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Henderson (1990), and Rowat (1988). Whereas the first edition of Faraz-
mand’s handbook did not include any entries for media relations, the
second edition had one (Farazmand, 1991, 2001). That entry, by Kalantari,
focused on the role of the media in the United States, its impact on the
political system, and a short discussion of the implications of these trends
on public administration (Kalantari, 2001). Although a helpful contribution,
it did not address the broader scope of agency—media relations from inter-
national and comparative perspectives. A contributing factor to the minor
attention paid to media relations is partly related to the limited ability to
draw generalizations between the wide variety of the governmental and
media systems of contemporary nation-states (Lenn, 1996, p. 441; Grunig,
1997, pp. 270-271).

An attempt to find such literature in other related fields provided equally
meager results. In public administration writings, according to Martin, the
study of agency relations with the press “is one of the more dramatic
examples of a subject from which Public Administration has borrowed
only a scattering of the available literature” (Martin, 1989, p. 148). Accord-
ing to Garnett, all aspects of communication, whether internal or external,
have “been underemphasized in public administration practice and scholar-
ship relative to its importance to the enterprise of public administration”
(Garnett, 1997, p. 6).

Similar results are found in political science. It has dedicated sub-
stantial attention to the reporter—politician relationship in democracies,
both regarding coverage of candidates, campaigns, and elections, as well
as coverage of elected officials once in office (Jacobs & Shapiro, 1996;
Lipset, 1996, pp. 285-287; Patterson, 1996a,b; Nimmo & Newsome, 1997,
Nye, 1997; Alger, 1998; Gans, 1998). However, the field generally focuses
less on the relationship between the administrative side of government
and the news media. Nearly 40 years ago, Hiebert noted that there were
very few studies of the public information function in the U.S. federal
government or research that would be relevant to public information
practitioners (Hiebert, 1968, p. 6). Since then, little has changed. McKerns
noted that the focus of the government—-media literature “has been
largely myopic, i.e., the primary focus has been on the relationship at
the federal level and between the president and the news media in
particular” (McKerns, 1985, p. 20). Nimmo and Swanson summed up
research in political communications by noting that “even more rare are
analyses of bureaucratic communication” (Nimmo & Swanson, 1990,
p. 28).

Finally, the literature of media studies regarding the government
generally focuses on elected officials, politics, and public policy making.
Little separate attention is paid to the nonelected side of government,
the bureaucracy. For example, Asante’s comprehensive review of the
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literature did not identify a subfield regarding media coverage of public
administration in the section on the government—press connection (Asante,
1997, pp. 11-49).

The following two sections provide a brief summary of the limited
available knowledge about how the media covers public administration
from a comparative and international perspective.

Media Coverage of Public Administration:
First World Nations

An assessment of the trends in media coverage of American public adminis-
tration concluded that it has been diminishing quantitatively. Further, the
reduced coverage has been assuming a greater negative tone; with reporters
often framing their stories with archetypal story lines, such as “wasteful
bureaucrats,” “citizen victimized by bureaucracy,” and “agency ignoring
real needs” (Lee, 1999, pp. 454—455). The overall impact is that “the bureau-
cracy and other institutions of government, with little influence and access to
the media, get victimized and condemned without proper investigation” by
reporters who are driven by a different agenda (Kalantari, 2001, p. 881).

These patterns are spreading to other countries also. Negrine and
Papathanassopoulos reported on the Americanization of political commu-
nications throughout the world: “Indeed, as television becomes the
main source of information for most people, the fact that its own develop-
ment has been greatly influenced by the U.S. experience increases
the connections between practices in the United States and elsewhere”
(Negrine & Papathanassopoulos, 1996, p. 53; Patterson, 1998 makes a
comparable point). Similarly, the growing importance of talk radio in the
United States has spread to other countries, such as Hong Kong, as well
(Lee, 2002a).

Several reports by the Organisation for Economic Co-operation and
Development (OECD) suggest that the trends regarding U.S. media cover-
age of public administration are also occurring in other First World coun-
tries. OECD consists of 30 of the most economically advanced nations,
which have a free-market economic system and a democratic political
system. At its “Ministerial Symposium on the Future of Public Service”
representatives expressed concern over pressures from the media for
rapid responses to problems. In particular, they felt that “the part played
by the media, clearly vital to the functioning of democracy and oversight of
administrative action, can be disruptive if decision-makers are subjected to
permanent inquisition” (OECD, 1996, Session Two, p. 4). As a result of
this, a year later OECD issued a public management paper noting general
trends in media coverage similar to ones occurring in the United States,
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including a basic “spin” that is increasingly cynical, superficial, and
sensational. This negative trend was compounded in OECD nations by a
media focus on scandal, real or fabricated crises and policy failure. Another
trend in media coverage is a sense of urgency and expectation of immediate
response that has the effect of skewing policy agendas and decision-
making. However, “what is urgent is not always what is most important”
(Washington, 1997, p. 30).

Although Japan is a democratic and an economically advanced nation like
the United States, media coverage of the bureaucracy has been significantly
different. Notwithstanding its modern media institutions that are on par with
those of the United States, Japan’s media gives much greater coverage to the
administrative state than U.S. media. According to Krauss, Japanese television
had had an “exceptionally large percentage of stories related to the bureau-
cracy and its advisory councils in Japan (together occupying 36 percent in
the Japanese sample versus only 2 percent for mentions of bureaucracy in the
American sample)” (Krauss, 1996, p. 99). Whereas U.S. media is executive-
centered and input oriented, Japanese media is bureaucracy-centered and
output oriented. Krauss concludes that “the portrayal of politics and govern-
ment, particularly the administrative state, is one of the most important and
seemingly distinctive aspects of the content of NHK television news compared
to American network news” (Krauss, 1996, p. 102).

This significant difference can be partly attributed to the general cultural
factors, but Freeman (2000) attributes it largely to the prevalence of press clubs
in Japan. These press-based information cartels limit competition between
reporters from different media outlets who are assigned to the same beat.
Furthermore, most assignments are institution-based, normally corresponding
to major administrative departments. Press clubs have the effect of giving
bureaucrats the ability to assert control and define their own agendas.

One similarity between U.S. and Japanese media trends is that “satur-
ation television news coverage in Japan of bizarre events easily rivals its
American counterparts” (Pharr, 1997, p. 136) that can have the effect of
slowly crowding out the current extensive coverage of bureaucracy. This,
again, confirms the trend of the globalization of American-style media
coverage of public administration.

Media Coverage of Public Administration:
Eastern Europe

According to Edes, one of the ongoing problems for government informa-
tion officers in the transitional countries of Eastern Europe is what he calls
“immature media.” Somewhat comparable to some Western media trends,
he noted that “some newspapers make little effort to report in a balanced,
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objective manner, and resort to sensationalism to attract readers” (Edes,
2000, p. 463).

Earlier, O’'Neill had noted the Americanization of television coverage of
government news in Eastern Europe, describing it as aggressive, critical,
reckless, and sensational (O’Neill, 1993, p. 155). He concluded that “how-
ever much these trends may vary from country to country, they are traveling
in the same general direction: toward various degrees of mediacracy, in
which TV politics replaces old patterns of governance, . . . and instant public
emotions override reflection and deliberation in the making of policy”
(O'Neill, 1993, p. 150).

A newspaper reporter from Germany who was assigned to cover south-
eastern Europe noted “because of a journalist’s constraints always to cover
‘headline-news’, important background stories on subjects like public
administration reform never or seldom are written” (Rub, 1996, p. 47).
Kimble suggested that in the successor states to the Soviet Union, which
had been dominated by the administrative apparatus, the emergence of
market economies, personal freedom, and democracy meant, “government
is becoming irrelevant” (Kimble, 1998). Diminished media coverage of the
bureaucracy, she argued, reflected evolving citizen perceptions of those
institutions that are now important in their lives and those that no longer are.

What to Do? Practitioner Responses
to the Globalization of Media Treatment
of Public Administration

The preceding sections have demonstrated that the academic research and
reports from practitioners indicate early signs of the trends of globalization
regarding press coverage of public administration in the United States,
including reduction in quantity and an increasingly negative tone in quality.
These patterns are gradually manifesting themselves in other countries as
well. This trend is currently most noticeable in the First World nations,
which are economically, socially, and politically at levels comparable to
that of the United States. However, as a broad generalization, the 21st
century era of globalization suggests that these trends will eventually en-
compass all nations, not just the First World countries. If so, what is the
modern-era public administrator to do?

Training

Public administration education has gradually reduced its focus on the
importance of external communications, public relations, and media skills
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(Lee, 1998). However, with the emergence of the digital era as one of the
most important driving factors of globalization, training in the use of infor-
mation outside the bureaucracy is as important as it is in-house. If “know-
ledge is power,” then certainly in the Information Age effective government
administrators need techniques for communicating with the public. In fact,
information has become such an important commodity in the globalized
world that some theorists are now suggesting that in the next phase of the
digital era, the citizenry will assert that it must be given formal legal and
constitutional rights to information from government (Bovens, 2002). In this
context, government managers-in-training need to include external rela-
tions in their curriculum and that current practitioners would benefit by
seeking continuing education and professional development in this area.

In a separate piece, this author has suggested a specific and detailed
curriculum outline for public information, including the purposes, audi-
ences, and techniques that government managers can use to accomplish
their responsibilities (Lee, 2000). The key is to avoid the temptation of
focusing on learning techniques in a sterile context. Rather, the appropriate
techniques emerge from the purpose and audience in each specific circum-
stance. Therefore, selection of communication techniques should be the
last step of the process for the practitioner, rather than the first. Certainly,
media relations is a narrower subject within the larger rubric of external
relations, but public administrators can use public information and external
communications strategies very effectively for many other related and
important missions, not just media relations (Weiss, 2002; Freeman &
Nelson, 2003).

Given the global trend of the Americanization of media coverage of
public administration, practitioners particularly need to hone their skills for
dealing with an increasingly unfair, distracted, trivia-obsessed, and crisis-
driven press corps. Some specific recommendations include (Lee, 1999,

pp. 455—458):

B Becoming a policy entrepreneur, especially focusing on the import-
ance of the “problem definition” stage of public issues and con-
cerns.

B Learning to speak in short and pithy sound-bites and being able to
express a position in ten words or less.

B Making it as easy as possible for reporters to cover the agency.

B  Communicating through multiple mass media, not just the “trad-
itional” ones.

B Seeking allies in the press corps, especially individual reporters who
are concerned about a problem and would be willing to publicize it.

B Involving the agency’s public affairs staff in decision-making at the
highest level of the organization.
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B Putting a human face on the issue the agency is involved in, by
bringing forward a client or customer who would be likely to appear
sympathetic to the reporters and the audience.

Some practical and useful handbooks on conducting media relations have
been published for U.S. practitioners including Brown (2002), Cohen and
Eimicke (2002, Chap. 11), Krey (2000), Bjornlund (1996), and Wade (1993).
Assuming that the globalization of media relations in public administration
is indeed a gradual Americanization of it, some elements of these training
guides can be useful for international practitioners where similar trends are
occurring.

E-Government and Direct Reporting to the Citizenry

The emerging global concept of e-government has the potential of revo-
lutionizing many elements of public administration, governance, and
democracy (Kakabadse et al., 2003; Margetts, 2003). In particular, direct
government-to-citizen (G2C) e-gov and the emerging phenomenon of
e-democracy offer the practitioner an efficient, inexpensive, and mass-
reaching way to communicate direct/y with the citizenry. For the first time,
by using e-gov technology the public administrator can bypass the press
corps and exchange information with the public-at-large. In this respect,
e-gov provides an alternative to the traditional reliance of government on
the mass media to provide information to the public. Until now, public
administrators could only communicate this information to the citizenry
indirectly through the press. That, of course, has meant that reporters had
the power to define the agenda and control what information would reach
the individudal members of the public. However, in traditional public
administration theory, government managers were also assigned the nor-
mative obligation of direct public reporting to keep the citizenry informed
of their activities and record (Beyle, 1928; Lee, 2002b). One of the fullest
flowerings of institutionalizing public reporting in the United States was
the establishment of the Office of Government Reports by President
Franklin Roosevelt within the Executive Office of the President. The
mission of that agency, which existed from 1939 to 1942 and then from
1946 to 1948, was to keep the public informed of the programs and
activities of the Executive Branch and to report back to the president on
public opinion (Lee, 2005b).

When it is considered from the perspective of purpose, the obligation of
the public administrator to engage in media relations is to account to the
citizenry, albeit indirectly through the media. If the rationale for media
relations is to engage in public reporting, then the emergence of the digital
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era permits the practice of public reporting to continue, simply doing it in a
slightly different way, directly to the citizenry rather than indirectly through
media relations.

The technological capability, provided by e-gov, for government man-
agers to be able to report directly to the citizens without dependence on the
media has been called e-reporting. Increasingly, public sector organizations
are using the Internet to provide information to the citizenry. This helps
contribute to the basic need for an informed public in those forms of
governance that call for, whether directly or indirectly, the consent of the
governed. Certainly, notwithstanding the many variations on democratic
government, the sine qua non of popular sovereignty is an informed
public. Regardless of the details, the expectation is that in a republic, public
opinion is of utmost importance.

Until now, the role of the free press has been to serve as an instrument
of democracy, by being the only channel that governments can use to
inform the citizenry of their activities and then be held accountable by
public opinion. Now, G2C e-gov technology permits public managers to
engage in e-reporting by keeping the citizenry informed through the Inter-
net, websites, e-mail, and other digital technology applications (Lee,
2005a). In a sense, the technology contributing to globalization of public
administration includes the expansion of the definition of traditional media
relations to include direct e-reporting to the citizenry. Some best practices in
e-reporting include:

Report consistently, for example at least annually.

Make it easy to find it on a government’s homepage.

Make it easy for a lay citizen to read and understand.

Include photographs, charts, and other visual aids to communicate

the record of the agency in nonverbal forms also.

Keep it short, since lay citizens are not interested in too much detail.

Present performance management information.

B Use performance management results that closely correlate to the
interests of the citizens, rather than those that would interest man-
agers and policy decision makers.

B Create a feedback loop for citizens to give their opinions, ask

questions, and get involved.

More generally, OECD has strongly encouraged public managers to en-
hance their direct interactions with citizens as a way of promoting citizen
engagement. Efforts such as providing information to the public, engaging
in consultation with the citizenry, and increasing public participation in
policy making contribute not only to better public administration, but also
help to balance out the traditional dependence of the government manager
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on press relations to reach the public (Caddy & Vergez 2001, 2003;
Gramberger, 2001). In fact, improved standing with the public can
strengthen the political standing of a government agency and helps it in
withstanding future pressures and unwanted interference.

In conclusion, the globalization of media relations in public administra-
tion presents both problems and responses to the government manager. The
Americanization of press coverage of government is contributing to a style of
coverage that is increasingly negative, episodic, scandal-driven, and unin-
formative. However, to counterbalance that spreading phenomenon, the
global trend towards e-government is providing the public administrator
with new capabilities of communicating directly with the public. This has
the potential of discounting the potential harmful effects of the international
trends in the media coverage. In this regard, the 20th century focus on press
relations in public administration is being superseded, thanks to techno-
logical advances, into a managerial activity that could be called public
relations — in the best sense of that term. The key, as always, for public
administrators is to be adaptable and fleet-footed in implementing their role
of keeping the citizenry informed of their activities, stewardship, and record.
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Introduction

The accelerated convergence of people associated with intensified global-
ization is transforming the health situation worldwide. Understanding what
makes health a transnational security issue hinges on an awareness of
evolution and ecological interdependence. Medical professionals are find-
ing that the etiology of contemporary health security lies not in health
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events of the last 150 years but rather stretches back 100,000 years to our
human beginnings. The assumption was that scientific enterprise coupled
with technological development would continue to successfully generate
breathtaking advances in health care. This paradigm was premised on the
belief that the 30-year increase in the human life span and the dramatic
decline in the deadly diseases of smallpox, leprosy, and polio meant that
the dangers of infections were a thing of the past. The U.S. Surgeon General
announced in 1969 that the health battles of the future were to be waged,
exclusively, against chronic and degenerative diseases, and problems of
aging. Scientific technology that rapidly distinguished between different
kinds of germs lent itself to diagnosis so rapid that the long-term damaging
effects of many diseases were marginalized. The reigning epidemiological
theory ushering in these advances was based on the fruition of a 19th
century model, which witnessed a 150-year decline of infectious disease
in North America and Europe and suggested that the diseases would simply
disappear, especially as a country developed or modernized. The health
situation appeared to be stabilized and even static in wealthy countries.

The new millennium, however, has been accompanied by a reemer-
gence of the “classic diseases” in more toxic, biotic resistant forms accom-
panied by the appearance of new infectious diseases such as AIDS,
Legionnaire’s disease, Ebola virus, toxic shock syndrome, multiple drug-
resistant tuberculosis, severe acute respiratory syndrome (SARS), and a host
of others. This chapter points out that these changes occurred because
public health predictors took too narrow a view geographically and tem-
porally. They looked only at a century or two instead of the entire sweep of
human history. They failed to recognize that diseases come and go when
there are major changes in social relations, among populations, the kinds of
food we eat, and the way we use the land. When we change our relations
with nature, we also change epidemiology and the opportunities for infec-
tion. With or without bioterrorist attacks, the health situation is in constant
flux and as we are learning, it always has been. This makes health a
transnational security issue in this era of hyperglobalization.

The Sweep of Human History

The emergent globalized public health paradigm begins about 100,000
years ago. A series of migrations out of Africa, first to the geographically
contiguous Middle East and then to most of the habitable world scattered
humankind in discrete communities across the face of the globe. This
ended about 15,000 years ago when the tendency to slowly reintegrate
began to merge previously scattered human populations into ever larger
units as the barriers among them gradually disappeared. Human interaction



Transnational Health Security in the Age of Globalization ®m 167

combined with technological, social, and cultural exchange across the
continents set the world’s people on the path of increasing interdepend-
ence that it has been following ever since.

Each step in this reintegration of human populations has had significant
ecological, political, and socioeconomic consequences, not the least of
which has been the insecurity associated with the emergence and the
spread of disease. Viruses, bacteria, and various animals and plants have
never respected human boundaries. Microbes sailing in the winds or the
waters have accompanied travelers, be they explorers, migrants, merchants,
missionaries, or mercenaries, mostly with no effect. There have been times,
however, when the introduction of microbes has reshaped the entire soci-
eties and their accompanying ecosystems, altering the course of human
history.

The bones of our paleoithic ancestors reveal that as hunters and gath-
erers we consumed a wide range of food, which prevented the onset of any
of the deficiency diseases related to malnutrition. Pestilence, plagues, and
epidemics became permanent problems for humans when paleolithic hunt-
ers and gatherers settled down in one place and domesticated animals and
various grains in order to produce a narrow range of food crops. The
adoption of agriculture and the transition to settled societies exposed
humans to diseases they had never encountered before with a resultant
deterioration in health. For the first time, not only were a large number of
humans living side by side, but many people were sharing living space with
animals. Thus began the transfer of diseases and infections between
humans and their animals. Cowpox evolved into smallpox; rinderpest and
canine distemper became measles; tuberculosis and diphtheria evolved
from cattle; influenza from hogs; and the common cold from horses. Lep-
rosy came from the water buffalo and SARS from chickens. As the diseases
established themselves in human organisms, they began to spread to new
areas with the acceleration of human contact.

The sheer concentration of large human populations offered potential
disease organisms a rich and accessible food supply. A steady supply of
food led to a vast and rapid increase in the number of people, and soon
sustained the merger of clans and tribes into cities and kingdoms. Slowly
microorganisms grew and multiplied in human villages as they gave way to
cities and robust civilizations. Human proximity, a new experience, became
the social norm even though it continues to challenge human health. The
emergence of larger administrative units, such as empires, brought previ-
ously isolated peoples and microorganisms together. Human populations
have to reach specific sizes to sustain infectious disease and they did so with
the emergence of the Roman Empire in the West and the Han Empire in the
East. Infections became powerful agents of human tragedy as each empire
was wracked by strange diseases killing from a quarter to a third of the
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population at a time. The rise of the Mongol Empire united almost all of
China and Korea as well as central Asia, Russia, Iran, and Iraq at a time
when caravan traffic across Asia and down into central Africa brought
diverse people into contact with one another and lead to the appearance
of new diseases. At the same time populations in Europe were expanding,
setting the stage for the successive waves of pneumonic and bubonic
plague. Sometimes as many as 40 percent of the residents in urban
areas perished in a single outbreak. The age of European exploration and
colonization brought even more people into contact with one another.
The microorganisms that accompanied conquerors, particularly those
causing smallpox, measles, typhus, malaria, and yellow fever, killed nearly
two thirds of the indigenous populations in the Americas. World War I
triggered the annual global influenza epidemics we struggle with today.
The HIV/AIDS pandemic that is ravaging Africa, the Caribbean, and parts of
East Asia is another example.

From this perspective, one can see that the struggle for existence be-
tween different forms of life on Earth is an endless chain of parasitism that
we call infection. The typhus louse, the plague flea, and the yellow-fever
mosquito have had far more power over the fates of nations than all the
warfare combined. Huge societies have collapsed in the face of malaria.
Armies have crumbled into rabbles under the onslaught of cholera, spirilla,
dysentery, typhoid bacilli, or syphilis. The tsetse fly has devastated huge
expanse of humanity.

Microbes evolve to feed on the nutrients within the human body. In
response, the human body has evolved three primary ways to fend off
dangerous microbes. The best response mechanism available to humans is
natural selection. In an epidemic people with genes for resistance to that
particular microbe are more likely to survive than people lacking such
genes. With repeated exposure, existing human populations will consist
of a higher proportion of individuals with the genes for resistance, those
without the genes having perished. But the development of these genes
can come at an evolutionary price. Sickle-cell, for example, evolved as a
protection against malaria and sleeping sickness. Today it can cause
anemia or a deoxygenated blood system. Tay-Sachs evolved initially as a
protection against tuberculosis and today it causes cancer. Cystic fibrosis,
which evolved as a protection from bacterial diarrhea, now causes the
lung tissue to solidify to the point of suffocation. The second method,
which fends off an invasion of lethal microbes, is the human body’s
ability to develop a fever and kill germs through the application of heat.
The development of vaccinations is the third method of stimulating anti-
bodies or white cell production to the extent that the human body is no
longer susceptible to the disease-causing microbes. The evolutionary
paradox is that as humans develop more and better agents to confound
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the infectious microorganisms, the stronger, more varied, and complex
they become in response.

We know that microbes jump from animals to humans and back. The
major killers of humanity throughout our recent history — smallpox, flu,
tuberculosis, malaria, plague, measles, and cholera — are infectious dis-
eases that evolved from diseases of animals, even though most of the
microbes responsible for our own epidemic illnesses are now almost con-
fined to humans. Bubonic plague originated in Mesopotamia about the
middle of the 11th century, and spread by rats serving as hosts to fleas,
with the disease killing an estimated 25,000,000 people. The greatest single
epidemic in 20th century human history was that of influenza, derived from
a mix of chickens, geese, and hogs, which killed 21 million people at the
end of World War I. Until World War II, more victims of war died of war-
borne microbes than of battle wounds. It was smallpox, not the military
might of the Spanish in 1520, which gave Europeans a decisive advantage in
Mexico. Mexico’s initial population of about 20 million plummeted to about
1.6 million. For the New World as a whole, the Indian population decline in
a century or two following Columbus’s arrival is estimated to have been as
large as 95 percent. The main killers were Old World germs to which
Indians had never been exposed, and against which they therefore had
neither an immune nor a genetic resistance.

The original inhabitants of the Americas had not been exposed to
diseases such as smallpox, measles, influenza, plague, tuberculosis, typhus,
cholera, and malaria. These were the contaminants to which Eurasians, for
the most part, were either genetic resistant or immune by the 1400s. This
paradox can be attributed to the availability of useful livestock. Those
microbes responsible for the infectious diseases of crowded human soci-
eties evolved from very similar ancestral microbes causing infectious dis-
eases of the domestic animals with which food producers came into daily
contact around 10,000 years ago. Eurasia harbored many domestic animal
species and hence developed many such microbes, whereas the Americas
harbored few domesticable animal species and therefore many fewer mi-
crobes. The question of animal origins of human disease underlies the
broadest pattern of human history and is one of the most important con-
temporary issues today. AIDS, for example, is an explosively spreading
human disease that appears to have evolved from a virus resident in wild
African monkeys. Another example is the emergence of bovine spongiform
encephalopathy (BSE), also called mad cow disease, in the Great Britain.
BSE spread to humans as a new variant of Creutzfeld-Jakob disease.

In the 20th century the development of a single-type vaccine against all
forms of clinical smallpox, combined with the absence of any reservoir of
smallpox virus in nature, made possible the attempt by the World Health
Organization to eradicate smallpox from the world. This immense project
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involved following all contact of every case of smallpox with timely vac-
cinations to prevent the spread of infection. Smallpox is estimated to have
caused 2,000,000 deaths in 1967. No cases were reported from 1977 to 1980,
with the exception of two cases in England in 1978 whose source was a
laboratory virus. Routine smallpox vaccination has been discontinued, and
the virus was stored in four laboratories throughout the world, ready to be
made into vaccine if it was ever necessary. Some of the smallpox vials have
disappeared from their resident laboratories, raising the possibility that the
disease could be used in weapons production programs. AIDS will soon
surpass the Bubonic plague as the world’s worst pandemic if a vaccine is
not found and the 40 million plus people living with HIV/AIDS do not
receive the necessary anti-retroviral drugs that could prolong their life.
Since the beginning of the epidemic in the late 1970s, 21.8 million people
have died. In the next 10-15 years as many as 65 million people could
succumb to the disease.

Epidemic diseases move rapidly through human populations spreading
microbes until everyone is either dead, recovered, or immune. At that point
the disease dies out until a new crop of virgin hosts appears. Infectious
diseases that visit us as epidemics share five common characteristics. First,
they spread quickly and efficiently from an infected person to a nearby
healthy person. Second, the illness is acute. That is people either die shortly
or recover completely. Third, those who recover develop antibodies.
Fourth, these diseases tend to be restricted to humans. And, fifth, the
diseases need a human population that is sufficiently numerous and
densely packed, or a new population of susceptible children available for
infection by the time the disease would otherwise wane.

Epidemic diseases are also known as crowd diseases. Diseases become
successful as epidemics only when the population becomes more vulner-
able because the social infrastructure that would have controlled the dis-
ease vectors has crumbled. A population of a few hundred thousand
sustains measles. We know there are diseases that require a quarter million
people to be self-sustaining. As life conditions change, so do opportunities
for disease. In the 21st century we may find out which diseases will emerge
in crowded populations of 10 or 20 million.

Transnational Security

Over the time human populations have coevolved with millions of other
animal and plant species and even larger numbers of potentially pathogenic
microorganisms. Those germs that spread the best leave the most offspring
and are favored by natural selection. Science regards death of the host
as the accidental by-product of infectious disease. The ideal host for any
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microbe is the one that continues to broadcast the offspring into more and
more hosts. The bacteria from cholera diarrheal fluid making its way into
the municipal water supply is an example of this. In the current period of
increasing dependence and globalized urbanization, many of the once
banished microbes are returning, having successfully developed evolved
mechanisms to counter the weapons that once banished them. At the
root of the resurgence of old infectious diseases is an evolutionary paradox.
The more vigorously we have assailed the world of microorganisms,
the more varied the repertoire of bacterial and viral strains have been
thrown up against us. People, plants, and animals are all coming into
contact with new environments through expanded trade and more rapid
transportation. Globalization opens societies through economic integration,
which could lead to the disappearance of national borders, which inhibit
the free flow of people and goods among regions. Patterns of human
settlement and behavior are in flux, fostering a resurgence of pathogenic
microorganisms combined with the worldwide spread of various kinds of
other potentially destructive disease species. This makes health a trans-
national security issue.

Historically, national security issues are focused exclusively on the nation-
state. In a hyperglobalizing environment, health is an arena of shared mutual
concern. Public health failures can result in failed regions with devastated
economic and social structures. There is a connection between economic
growth, vitality, and health. The AIDS/HIV pandemic is a dramatic example
of how precipitous population declines cause businesses to lose competi-
tiveness through lower productivity. In countries ravaged by the pandemic,
tourism and foreign direct investment falter, skilled workers emigrate, the tax
base shrinks, government resources are redirected to health care, and edu-
cation declines. International action may be necessary to avoid a descent into
chaos and preserve health, education, police, and other public services.
Global disease surveillance and response systems are not enough. Medical
goods and services must be disbursed to prevent the spread of infectious
disease. Those countries in the developed world that lead the world in the
development of medical technology and medical research and development,
possess a global public good, which may be called upon to foster trans-
national health security by sharing their knowledge and resources with less
competitive countries and regions. The need for effective global health
security systems comes at a time when governments, the principal authorities
for health care implementation strategies, are decentralizing. As political,
economic, and developmental activities become transnationalized at all
levels and among all types of organizations in complex decentralized net-
works, centralized structures that traditionally controlled the processes of
international activities and decision making will lose influence. This will
also impact global public health.
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Conclusion

Microbes move seamlessly, crossing national borders with ease. Whereas
diseases are transnational, health care delivery systems are national, stop-
ping at borders. The globalized nature of the threat facing the world’s
population implies that global integration will be sustainable only if systems
for regulating and policing it keep improving as well. If the free flow of
people, goods, capital, and ideas is important, common prevention and
protective measures that facilitate legitimate cross-border movements must
be enacted. This calls for enhanced national governments that work co-
operatively with other enhanced national governments.

What we are learning is that life on Earth depends on the maintenance
of a number of delicate balances between a whole array of complex
processes. The most important task in all human history has been to find
a way of extracting enough resources for maintaining life — food, clothing,
shelter, energy, and other material goods — from differing and dynamic
natural ecosystems. The problem for human societies has been to balance
various demands against the ability of the ecosystems to withstand the
resulting pressures. This is the global health challenge that confronts the
whole of humanity.
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Overview

Two great forces are converging in the 21st century: globalization and civil
society. The former benefits from a well-coordinated effort by multinational
corporations intent upon competition on a “level playing field.” Globaliza-
tion standardizes the conduct of business and flows of capital across
national borders (Beck, 2000, as cited in Beynon & Dunkerley, 2000,
p. 4)." Firms should compete on the basis of price and product quality.
Predictably, those with economic power try to define the rules of the game
for those who want to play. Some rules guide transfer and tenure of
property ownership. Others enhance competition and transparency. The
intent is to reduce the risk of doing business by creating a business atmos-
phere of stability and predictability.

Side effects of globalization may include economic, political, and cul-
tural disruption. Rules that standardize practices can disconnect people
from their cultures. In countries with weak institutions, these side effects
may be worse than the ills they are intended to address (Friedman, 2000;
Held, 1999, as quoted in Beynon & Dunkerley, 2000, p. 8).

Globalization in the former Soviet Union and Central and Eastern Eur-
ope (FSU/CEE) following the “revolution” of 1989-90 has demonstrated
negative side effects. World standards reinforced by rapid electronic com-
munications have been imposed on weak institutions after more than four
decades of isolation. Reducing the impact of these side effects and restoring
social and economic stability will require a stronger civil society, a product
of higher education reform in the fields of public administration and public

policy.

Globalization and the Former Soviet Union
and Central and Eastern Europe
The rapid and severe decline of economic well-being in the FSU/CEE region is

unique, resulting in a rate of increase in poverty since 1989 greater than in any
other region of the world (World Bank, 2000). Unlike China, which has

'Beck makes a distinction between globality, globalism, and globalization. “Globality” refers to the
fact that we are increasingly living in a world society in the sense that the notion of closed spaces
has become illusory . .. from now on nothing which happens on our planet is only a limited local
event. “Globalism” is the view that the world market is now powerful enough to supplant (local and
national) political action. “Globalization” describes the processes through which sovereign national
states are criss-crossed and undermined by transnational factors with varying prospects of power,
orientations, identities, and networks. The term globalization in this paper incorporates each of
these concepts.
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achieved notable economic success by pragmatically maintaining its
planned economy while introducing market economy principles in parallel
to it, the FSU/CEE region suffers from a hasty adoption of Western eco-
nomic models that have caused social and political turmoil (Lau et al., 2000;
Mclntyre, 2001; Sachs, 2001). Whereas there have been high yet fairly stable
levels of inequality in Latin America over some time, the deterioration of the
income distribution in the FSU/CEE region occurred in only a decade, “...a
change of unprecedented magnitude and speed” (World Bank, 2000,
p. 139). There is little question that globalization is a primary factor in
explaining the economic hardships and increasing disparities in income
and wealth that threaten the fabric of these (FSU/CEE) societies.

Rather than an attack by young intellectuals intent upon demonizing
capitalism, as vocal dissent against globalization may be characterized
(Bhagwati, 2002), the complaint is that traditional patterns of life were
uprooted in response to pressure for change before workable substitutes
were in place. In contrast to the majority of poor people in developing
countries, citizens of this region are educated, accustomed to employment,
and expecting pensions after retirement (World Bank, 2000, p. 32). The
shock to the psyche of the region has been particularly severe.

Countries in the FSU/CEE region are very much in need of becoming
players in the global marketplace. They enjoy a comparative advantage of
low cost, highly skilled workers in economies that are in search of inter-
national credit and trade opportunities to exploit the business advantages
that these factors provide. Several CEE countries are either newly admitted
or trying to meet the criteria required to join the European Union (EU). It is
not surprising, therefore, that 9 of the 45 most globalized countries in the
world are found in this region® (Foreign Policy Magazine Globalization
Index, 2003, pp. 60-72).

Some say that advisers and politicians in the region have been hiding
behind the rhetoric of globalization to avoid accepting responsibility for fiscal
and economic failure (McIntyre, 2001; Smadja, 1997). Others conclude that the
problems arise from a combination of long-term institutional insufficiency
exacerbated by effects of globalization (Sachs; World Bank). Although exact
causes are debated, the fact is that governments have tried to meet global
expectations by reducing resources for traditional social programs (social
dumping) and weakening environmental regulations (regulatory arbitrage).

Predictably, these attempts to make foreign direct investment more
attractive have actually discouraged investment, undermined citizen con-
fidence in governments, and helped encourage organized crime and

*The 9 EU countries and their ranks in the list of top 45 globalized countries in the world are: Czech
Republic (15), Croatia (22), Hungary (23), Slovenia (25), Slovakia (27), Poland (32), Romania (40),
Ukraine (42), and Russia (45). Romania expects to join the EU in 2007.
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corruption — a situation that makes the process of organizing and deli-
vering public administration education all the more complicated and all
the more necessary (McIntyre, 2001; World Bank, 2000 and 2003). More-
over, the CEO of the International Labor Organization, complaining about
the negative impact of globalization on employment, concludes that the
outcomes are good for corporations and bad for employees. “We see a
situation where high productivity, high-quality, high technology are no
longer linked to the notion of higher wages. We see a new world where
instead of creating new jobs, high productivity is destroying jobs.” This is,
of course a transition. But nobody knows how long the transition will last.
We see a situation where there is a complete delinkage between the fate
of the corporation and the fate of its employees. “If I want to put it in
extreme form, you might say that the better the corporation is today, the
shakier is the fate of the employee” (Smadja, p. 2).

Globalization and Higher Education

If other cultures are to function effectively in the international marketplace,
it will be necessary that they have an informed electorate and responsive
public officials. This means an educational effort consistent with inter-
national educational standards that concurrently steers university teaching,
research, and public service activities to meet the needs of civil society.
Teaching and research in the field of public administration and public
affairs education must be at the heart of this educational reform.

Accomplishing such reform will require several changes in the way
higher education is conducted, ranging from institutional governance and
management practices to rethinking traditional faculty roles and peda-
gogical practices. Should educators place a priority on reform? The World
Bank thinks so:

Under state socialism, many countries attained high rates of participation in
education, producing large numbers of skilled graduates, and cutting edge
research. Achievements in tertiary education were particularly noteworthy in
mathematics, natural sciences and engineering. However, the introduction
of a market economy resulted in a sharp decline in public funding for
colleges, universities and scientific academies. ..the quickening pace of
both social and technological change increased the rate at which skills
became obsolete and undermined the effectiveness of the hyper-specializa-
tion that had characterized tertiary education under socialism. Demand for
broad skills such as critical analysis, problem solving and teamwork greatly
increased. Colleges, universities and scientific academies in Russia and other
transition economies are struggling to adjust to these new realities.

World Bank (2003, p. 2)
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American Land Grant institutions have extended higher education into
the community. Perhaps this successful approach of integrating public
service in research and teaching might be adapted in FSU/CEE, keeping
in mind lessons learned from the mistakes of rapid adjustments during the
1990s. It is interesting to consider how these reforms may be facilitated by
globalization, in what might be termed a process of mutual transformation.

Enrollments in post-secondary education are increasing rapidly in FSU/
CEE, partly in response to the opportunities of the global marketplace
(UNESCO, 1995) (Table 10.1). Students, no longer captives of the state higher
education system, are in a stronger position as consumers. They want
relevance in university education and academic credentials that permit ad-
vanced study and career opportunities abroad. The word “relevant” might
mean qualified teachers imbedding examples from applied research in their
teaching, as suggested by this review of programs in the Czech Republic:

There are some problems common to all public administration programs in
the Czech Republic, even within faculties with many of the prerequisites for
the field. Of primary importance is the lack of coordination of teaching and
research activities in faculties of public administration, as well as the fact
that research tends to lag behind teaching efforts. At present, this condition
is, to a certain extent, justified by the short history of public administration
as an academic field and the fact that initial efforts were focused on building
curricula. In the future, however, the lack of coordination between these
essential areas will become problematic and may lead to a substantial
decrease in the competitiveness of the field with classic economic, legal,
sociological and geographic disciplines. In addition, the issue of improving
the quality of teaching must be addressed, particularly by introducing
young qualified faculty. This is especially true in many regional academic
institutions.

NISPAcee (2000)

Should their universities fail them, they may be expected to take advan-
tage of enhanced opportunities for student mobility. As countries gain mem-
bership in the EU, their citizens enjoy the same tuition at European
universities as other EU nationals. In Britain, the difference is a maximum
tuition charge of £1125 instead of £16,000, the amount charged for residents
of non-EU countries. Most pay nothing, because their family’s earned income
is below the £21,475 threshold that applies in England. This has resulted in
a 30 percent increase in demand in the United Kingdom for university
placements from nonresident applicants (Halpin, 2005).

Unfortunately, improvements in mobility are not yet significant enough
in many FSU/CEE countries to influence the higher education market. The
loss of the traditional social safety net experienced since 1990 has meant
that many students are still needed at home to help provide for family; so



Table 10.1 Post-Secondary Education in CEE, Selected Data, 1998-01

Enrollment
Population Enrollment Enrollment Enrollment 2000-01 as percent of percent GDP spent
Country 2000 (000) 1998-99 1999-00 2000-01 population on tertiary ed.?
Belarus 1,582 353,108 377,167 437,995 27.7 6.0 percent
Bulgariab 1,161 270,007 261,321 247,006 21.3 NA
Czech. Rep.© 10,293 231,224 253,695 260,044 NA 4.5
Estonia 206 48,684 53,613 57,778 28.0 7.6
Georgia“ 5,335 130,164 137,046 140,629 NA NA
Hungary 1,468 279,397 307,071 330,549 22.5 5.2
Kazakhstan 2,956 323,949 370,321 445,651 15.1 NA
Latvia 346 82,042 91,237 102,783 29.7 5.9
Lithuania 533 107,419 121,904 135,923 25.5 NA
Poland 6,559 1,399,090 1,579,571 1,774,985 27.1 5.3
Romania 3,612 407,720 452,621 533,152 14.8 3.6
Russian Fed. 22,753 NA NA 7,224,014 31.7 3.1
Slovakia® 5,380 122,886 135,914 143,909 NA 4.2
Slovenia 291 79,126 83,816 91,494 31.4 NA

Source: UNESCO.

“Most recent year during the period 1998-01.

PReductions in enrollments in Bulgaria may be attributed to reported 5.4 percent reduction in population between 1995 and 2000.
“Population for various years from www.gazetteer.de/home.htm

NA: Not available
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although the potential for increased mobility is improved, most students
and their families currently lack the financial resources to take advantage of
it. Student mobility is likely in the future to become an important global-
ization-inspired factor contributing to education change in this region, but
it is not likely to be influential in the near term. Reform that may be
experienced will probably have to come from within.

Are the conditions present to help nurture such reform? An important
factor that is stimulating reform from within is the demand from new groups
of higher education consumers. An emerging practice of training of civil
servants creates a new higher education clientele not known to FSU/CEE
universities prior to 1990. These students and other “nontraditional” students
from the private sector and their employers expect high-quality educational
product and student services. This trend is changing the nature of the civil
service® requiring universities to look at new ways of doing business to
achieve both pedagogical reforms and budget savings (Johnstone, 2002).

Some of these changes have the potential to impact the way students
learn. For example, FSU/CEE students and faculty may spend 30-35 hours a
week in classroom lectures. University public administration departments in
the region are seeking new approaches to allow more time to be spent in
problem-based and service learning and the development of relevant case
studies. These pedagogical changes present potential opportunities for
American faculty to make an important contribution in the region if a
process of adaptation of American norms in curriculum and practice can
be developed in working relationships with Western universities.

FSU/CEE faculty teach public policy and public management using U.S.,
Western European, and Australian cases and examples. The use of applied
research and service learning as teaching tools is needed to give greater
meaning and relevance to public administration education in the region and
to link learning to practice. Gaining this dimension in public administration
education is also likely to help students and faculty tailor public adminis-
tration education to local areas’ needs — the essence of the mutual trans-
formation process that may help reform local institutions and educational
processes.

Service learning and applied research can be controversial and new
techniques usually require new skills on the part of faculty, new sources

3“The excessive presence of political ideology in the civil service interfered with objective decision-
making and led to political criteria guiding civil service appointments over professional qualifica-
tions. This clearly had a negative effect on the education of civil servants to the detriment of
individuals with the necessary skills for such positions. Other factors, in particular the constant
economic downgrading of the ‘non-productive’ sphere and the civil service, also affected the quality
of public administration. In addition, arts and humanities education, and, particularly in the 1950s,
legal education were undervalued and preference was given to technical subjects, which were more
distant by their nature from public administration.” http://www.nispa.sk/reports/Czech/Part1.htm
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of funding, and new relationships for universities in the community.” In the
West, faculty may experience some local controversy after the production of
a public policy study report. This has not been the experience in FSU/CEE.
Implementing these reforms will require an established university presence
in the community by stronger university rectors (presidents), who will need
to work with advisory and governing boards, of which there is little to no
experience in the region. Rectors will need to find independent sources of
funding to help faculty establish community linkages (Marga, 2002).

As strong relations with civil society become a more important part of
public affairs education, the activity will help university managers rely less
upon top-down direction from the central education ministries. But these
changes will take time, in part, because rectors currently lack sufficient
authority to make them. The practice of university public service activity
has often not been clear to university officials or to the public officials they
might serve. Under the previous system, the university did not train those
responsible for public functions or conduct surveys or applied research or
policy forums. The development of capacity in these practices provides an
opportunity for American faculty in this region.

Another significant constraint is the process by which rectors are selected
(Frenyo, 2002). Currently, faculty and students in the university senate elect
rectors for terms of four or five years’ duration, usually with a two-term limit.
Largely symbolic, prior to 1989, senates have become more influential.
External boards and donors may be expected to want to play by different
rules if a more “Western” corporate management style is adopted. For
example, prior to 1989, it was often common practice that deans and depart-
ment heads would go around the rector to make budget deals directly with
the Ministry of Education (Prof. Dr. Joze Mencinger, Rector of the University
of Ljubljana, Slovenia, personal communication. April 2, 1999). These prac-
tices would have to change as rectors become CEOs working for governing
boards in a new approach to governance and financial support.

Principles of academic freedom, institutional autonomy, and account-
ability are not well rooted in FSU/CEE. Universities lack experience in
institutional advancement and advocacy, and have little incentive for entre-
preneurship in university management (Petrin et al., 2002).” In addition,
government officials are inexperienced with academic—industry relations,
often resulting in universities in the region encouraged to develop links

A recent example is the election of a member of the PA faculty at Babes—Bolyai University as
Mayor of Cluj-Napoca, the city in which the University is located. The University had very little
contact with the previous Mayor, but is now involved in applied research, student internships, and
other service-learning applications that involve the city.

>One university described the process used in buying computers. University officials decided on the
machine they wanted and ordered as many units as their budget permitted. There was no
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with overseas corporations, rather than relying on local experience
(Etzkowitz et al., 1998, p. 153). Pressures from the global educational
marketplace will likely be a necessary catalyst for change in traditional
university practices, because the role of universities in the region has
been that of guardian and interpreter of culture, oriented more to preser-
vation than to change. Higher education leaders, who are more likely to
emphasize the place of their institutions in history than their potential as
societal change agents, often describe their universities as one of the oldest
universities in their country.

Public administration faculty may also be expected to resist change.
Some resistance has come from inexperience with Western concepts and
teaching methods, whereas some is based in a reluctance to change direct
advisory relationships (paid consultancies) with local clients that have
helped supplement meager university salaries. Faculty salaries will have
to be increased if they are to devote the time necessary to achieve a
Western-style-service learning approach to public affairs education. Unfor-
tunately, most universities in the region currently lack the resources to raise
faculty salaries sufficiently to accomplish this.

The Network of Institutes of Public Affairs/Administration in Central and
Eastern Europe (NISPAcee), with 109 institutional members in 21 countries,
was organized with the assistance of the U.S. National Association of
Schools of Public Affairs and Public Administration (NASPAA) to facilitate
intra-regional and international exchanges on matters of public affairs
education and practice. This is a means of “globalizing” public administra-
tion education, in which FSU/CEE universities seek best practice
adaptation. European-wide convergence of higher education standards, a
major thrust of the Bologna Declaration of 1999, is another influence of
globalization that may help bring about reforms in the practice of public
affairs education. The Declaration recognizes a role for higher education in
a competitive global environment: “We must in particular look at the
objective of increasing the international competitiveness of the European
system of higher education. The vitality and efficiency of any civilization
can be measured by the appeal that its culture has for other countries. We
need to ensure that the European higher education system acquires a
world-wide degree of attraction equal to our extraordinary cultural and
scientific traditions” (Bologna Declaration, 1999).

Preparing students for the new environment influenced by globalization
requires new subjects and approaches to learning. Just as it is important to

consideration of having firms compete for the order; no effort to buy some from each of several
vendors, with the understanding that the vendors that provided the best price and service would be
preferred in future orders; and no request that potential vendors consider contributing a certain
number of units as a way to promote future sales to graduates and help a resource-poor university
meet its needs. It will take time to change these practices.
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understand the role of profit to the economic engine of a society, it is also
important to appreciate the distribution of responsibilities of the public and
nonprofit sectors in a three-sector economy (Weisbrod, 1975). There is a
need for new courses in ethics in public administration, environmental
policies, social welfare policies, public—private partnerships, efficiency
and effectiveness in the public sector and the development of new types
of public administration, and for discussions of balance between theory and
practice, policy and management, qualitative and quantitative, specializa-
tion and core knowledge skills (Barth, 2002; Denhardt, 2001).

Universities seek to accommodate local stakeholders in an effort to be
accepted in their societies, while also asserting their autonomy in research,
teaching, admissions, and university management practices (Marga, 2003).
In addition, universities must attend to external factors to meet international
expectations. All this can be quite confusing and frustrating, particularly in
the social sciences, where unlike engineering and the “hard sciences,” there
is not likely to have been close working communications and connections
with the West during the previous system.

Faculty and students who were asked to rationalize the previous social
and economic system may now be called upon to critique it and prepare it
for change. Faculty and administrators are pressing for modernization
and “westernization” of public affairs education programs (NISPAcee,
2002). Public administration faculty need partnerships with governments
and the private and nonprofit sectors to further develop emerging public
service activities. An increasing number of institutions are offering degrees
in public policy and public administration, despite a paucity of relevant
experience.

Transition in public administration education has not come easily.
Central government ministries have been reluctant to share resources and
power with universities. They have resisted experimentation necessary to
develop public administration degrees that meet local needs. Some uni-
versities, lacking adequate guidance, have launched programs without
adequate resources and without pretesting the market. Misdirection and
confusion have, in some cases, been accompanied by lack of probity in
admissions, grading, and the awarding of degrees (Frenyo, 2002).

°An example of this point is found in a statement from an NISPAcee report of evaluation of public
administration programs generally in Romania: “Comparative courses in public administration
programs, especially courses that concern the EU, are slowly being introduced. These include
courses in comparative administration systems, European integration, etc. Although this tendency is
now fairly well developed in comparison to 1991, it is still not of major significance or importance.
Nevertheless, the trend is to develop this part of the curriculum, especially because of the larger
movement of the Romanian higher education system towards Western models and the need to
modernize the Romanian public administration system.” http://www.nispa.sk/reports/Romania/
Part5.htm
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Despite false starts and frustration, the sense of urgency to accomplish
educational change is palpable. After decades of isolation, university
leaders and stakeholders are considering new models of university reform
and modernization to achieve a status of international competitiveness.
Hasty adoption of Western models has caused great hardship, leading to
the conclusion that practices elsewhere may not necessarily be “best prac-
tice” for this region; or even if they are best practice, they should be
adapted to local needs, not adopted hastily. Using this approach, the
adaptation of American experience by FSU/CEE universities may indeed
insure a process of mutual transformation.

The author gratefully acknowledges assistance for this chapter from the
Salzburg Seminar in American Studies and the Morris Library at the Univer-
sity of Delaware.

References

Barth, T.J. (2002). Reflections on building an MPA program: Faculty discussions
worth having [electronic versionl. Journal of Public Affairs Education, 8(4):
253-261.

Beynon, J., and Dunkerley, D. (eds.) (2000). Globalization: The Reader. New York:
Routledge.

Bhagwati, J. (2002). Coping with antiglobalization. Foreign Affairs, 8(1): 2-8.

Bologna Declaration of 1999 (1999, June). Retrieved April 29, 2005 from http:/
www.unige.ch/cre/activities/Bologna%20Forum/Bologne1999/bologna%:20-
declaration.htm

Denhardt, R. (2001). The big questions in public administration education. Public
Administration Review, 6(5): 526-534.

Etzkowitz, H., Webster, A., and Healey, P. (eds.) (1998). Capitalizing Knowledge:
New Intersections of Industry and Academia. Albany, New York: SUNY Press.

Foreign Policy Magazine Globalization Index (2003). Measuring globalization:
who’s up, who’s down? Foreign Policy, 134: 60-72.

Frenyo, L. (2002). Democratic inefficiency in higher education governance and
management in transition societies of the former East Bloc. In Universities
Project Final Report, 1997-2002. Salzburg, Austria: Salzburg Seminar. Re-
trieved April 25, 2005 from http:/www.salzburgseminar.org/UP

Halpin, T. (2005, January 27). Universities pay the price of European expansion.
TimesOnline. Retrieved April 30, 2005 from http:/timesonline.co.uk/article/
0,3561-1458287,00html

Johnstone, D. (2002). Free higher education: who can afford the myth? In Univer-
sities Project Final Report, 1997-2002. Salzburg, Austria: Salzburg Seminar.
Retrieved April 25, 2005 from http:/www.salzburgseminar.org/UP

Lau, L., Qian, Y., and Roland, G. (2000). Reform without losers: an interpretation of
China’s dual track approach to transition. jJournal of Political Economy,
108(1): 120-133.



186 ® Handbook of Globalization

Marga, A. (2002). Choices for a high performance university. In Universities Project
Final Report, 1997-2002. Salzburg, Austria: Salzburg Seminar. Retrieved April
25, 2005 from http:/www.salzburgseminar.org/UP

Marga, A. (2003). University Reform Today, 2nd ed. Cluj-Napoca, Romania: Cluj
University Press.

Mclntyre, R. (2001). Globalization and the role of the state: lessons from central and
Eastern Europe. The Ecumenical Review, 53(4): 447-479.

NISPAcee (2000). Comparative analysis of the contents of public administration
programmes. Retrieved April 25, 2005 from http:/www.nispa.sk/reports/
Czech/Part4.htm

NISPAcee (2002). Evaluation of academic programs in the field of public adminis-
tration. Retrieved April 25, 2005 from http:/www.nispa.sk/reports/Romania/
part5.htm.

Petrin, T., Vitez, R. and Mesl, M. (2002). Sustainable Regional Development: Ex-
periences from Slovenia. In Jean Pyle and Robert Forant (eds.) Globalization,
Universities and Issues of Sustainable Human Development. Edward Elgar.
Northampton.

Sachs, J. (2001). The strategic significance of global inequality. The Washington
Quarterly, 24(3): 187-198.

Smadja, C. (1997). Globalization and enterprises: playing the winner takes all game.
ILO Enterprise Forum 96. Geneva: International Labor Organization. Re-
trieved April 25, 2005 from www.ilo.org/public/english/employment/ent/
entforum/forum96

UNESCO (1995). Policy paper for change and development in higher education.
Retrieved April 30, 2005 from http:/unesco.unesco.org/images/0009/000989/
098992e.pdf

Weisbrod, B.A. (1975). Toward a theory of the voluntary nonprofit sector in a three-
sector economy. In E.S. Phelps (ed.), Altruism, Morality, and Economic
Theory. New York: Russell Sage Foundation, pp. 171-195.

World Bank (2000). Making transition work for everyone: poverty and inequality in
Europe and Central Asia. Washington, D.C.

World Bank (2003, March 25). Modern tertiary education key to harnessing global
knowledge economy: Bank says Russia’s science and technology tradition is
valuable asset in modernizing high-tech knowledge industries. Press release.
Moscow.



CONSEQUENCES I"I

AND
IMPLICATIONS
FOR GOVERNANCE







Chapter 11

Globalization and
Information and
Communications
Technology Influences on
Democratic Governance

Jack Pinkowski

CONTENTS

TNETOAUCHION 1.ttt ettt 190
Globalization and TechnolOGY ...........ccooiiiiiiiiiiiiiiii 190
The Information Technology Revolution: A Power Shift .............cc.occooeiiininnnn. 193
Weblogs (a.k.a. Blogs): The Fifth Estate or Challenge to Democratic

GOVEITIANICE? ...t ee ittt ettt e et e et e e et e e e tae e e e entae e e neeee e 196
NEWS ANA VICWS ...ttt 197
POLICAl PEISUASION .....c.tiiiiiiiiii et 198
International TAEOLOZY ........viiiiiiiiiiiie et 199
Governance and the Individual ... 200
CONCIUSION Lot 202
REFEICIICES ...ttt 203

189



190 ®m Handbook of Globalization

Introduction

In his book 7984, Orwell (1961) envisioned a future that would be surmounted
by electronic communication wherein citizens would be constantly monitored
and controlled by “Big Brother.” According to Orwell’s scenario, information
technology would evolve as an instrument of oppression, resulting in citizens
viewing their government with suspicion because all their behaviors, attitudes,
opinions, actions, political views, and religious beliefs would be recorded
in databases by the surveillance instruments of the authoritative state. The
end result would be substantial enhancement of state political power at the
expense of personal freedoms, human rights, individuality, and democracy.

Technology would ultimately pose a threat to liberty without respect for
human rights in the name of the omnipresent nation-state. The states of the
world would be diminished in number as an outcome of the behemoths
getting more powerful through their control of knowledge and recorded
history. In 7984’s world, only three countries would remain with most of
the Western world part of Oceania. And the three state powers would be
continuously at war with each other. Individuality would be inhibited and
squelched. The totalitarian state would maintain power through censors and
Thought Police who monitor everybody’s behavior, thoughts, and ideas.
Democracy would become an underground movement, and conformity
would be the only sane path to survival.

The world has changed substantially, especially regarding technology,
since Orwell penned 7984 at mid-century, but the future did not turn out
the way he envisioned. The number of countries has not been reduced to
just three but has grown progressively over the last 40 years, so that there
are now 170 or more nation-states in the world (Dicken, 1998). Orwell was
right though, in that technological change would be a hallmark of the era
and knowledge would be a source of power. But its consequences for the
human condition, governance, and democracy are quite different. In fact,
assessment of these outcomes at the beginning of the 21st century is far
from certain. This chapter presents an overview of globalization and dem-
ocracy with a focus on information and communications technology and
how it can contribute to individual freedom and free expression. At the
same time that technology allows for individual expression and facilitates
participative governance, it has the potential to be a tool of propaganda and
special interests, not all that far from Orwell’s dark model.

Globalization and Technology

Globalization in some form has been with us for as long as men have
ventured out to trade around the world. One consequence of world trade
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has always been the intermingling of ideas and cultures. Mercantilism,
colonialism, and the worldwide factory are arguably contemporary mani-
festations of exploitation in the name of utilitarianism as described by
Bentham (1843/1962) and Mill (1863/1987). In this view, for the sake of
the greatest good for the greatness number, it would be alright to oppress
a small minority if it benefits the great majority.

The Internet and the World Wide Web' have intertwined the techno-
logically advanced segments of the world’s population with the conse-
quence that power has been shifted downward to the individual at the
expense of the nation-state. This may actually reinforce democracy in that
the voice of the individual has been provided with more political freedom.
People and individuals have a voice that can be heard. Globalization has
been attributed to the spread of democratic governments and increased
legitimacy for newly created ones in recent years (Grindle, 2000). But as the
Internet and worldwide computing and telephonic communication con-
tinue to expand and influence the daily lives of people around the world,
public confidence in government has declined in many democratic coun-
tries (Nye, 1997). This is a paradox. Suffice is to say that democracy has
been transformed.

As a marketplace for ideas, the Internet functions as if it were a town hall
meeting reaching out to disparate audiences in cyberspace. Computer-
aided communications have indeed been employed in town meetings to
facilitate communication between citizens and their elected representatives
(Guthrie & Dutton, 1992; Hacker, 1996). Breakthroughs in information
technology enable the world’s population to access information about
distant regimes in addition to keeping abreast of their hometown govern-
ments. New social forms do not necessarily emerge as a consequence of
technology. But over the last several decades of the 20th century, the
interaction between technology and globalization has resulted in changes
in world geopolitics. It has resulted in new ways of producing goods and
services and has more freely spread ideas as a byproduct of interaction in
global business exchanges.

The production chain for goods is worldwide following cheap labor,
abundant natural resources, relaxed environmental regulation, and the flow
of capital, all of which are augmented by technology and communications.
Negative externalities are disregarded in the name of corporate profitability.
In the most egregious terms, this includes pollution of the environment,

!Although often used synonymously, these two terms are different. The Internet is the architecture
of a “network of networks” that links computers globally. It allows any computer to communicate
with any other computer in the world as long as they are connected to the Internet. The World Wide
Web, or Web, is a popular way of accessing information and is expressly designed for information
sharing. It often utilizes browsers to share documents containing graphics, sounds, video, and text.
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depletion of natural resources, diminishing quality of life, substandard
healthcare, unsafe working conditions, and nonexistent social safety nets.
New information technologies allow capital to be shifted throughout the
globe between economies literally overnight (Castells, 2000). Financial
consequences that span borders equally hastily can have disastrous effects
on local currency and markets.

The new means of communications and managing firms means that
component parts can be sourced from anywhere in the worldwide produc-
tion chain. Cairncross (1997) has described this as the “death of distance”
where the reduction in the cost of communications is probably the single
most important force shaping society in the new century. When we call a
telephone number or key a Web site for information and services, we could
be communicating with a representative working halfway around the
world. The physical location is totally transparent to the inquirer. The
interaction of the different cultures has the potential to influence each of
their thinking even to the extent of attitude, work habits, schedules, and
spoken accents. This cultural globalization contributes to a social and
cultural admixture for all participants (Rosendorf, 2000). In one sense this
is considered economic development, yet it may be at the expense of
exported jobs in another region of the world, such as concerning U.S.
steel mills, garments, and textiles manufacturing.

Although technological change has the power to revolutionize the way
people live, it also has the potential for a profound effect on how they are
governed with implications for the sovereignty of international borders,
international trade, and democracy. Dictatorial regimes want more than
ever to control their media including what appears on television, in print,
and now what is permitted over the Internet. Although social conditions do
not directly determine the types of technology in use within a specific
community, governments can affect general financial conditions that suffo-
cate or accelerate the process of technological modernization. This has
been true throughout history. Neither technology nor business alone
could have developed the global economy. The decisive agents in this
evolution were governments, especially in the wealthiest countries. The
policy changes that shaped the foundation for globalization were deregu-
lation of domestic economic activity in terms of financial markets, the
privatization of publicly controlled enterprises, and liberalization of inter-
national trade and investment (Castells, 2000).

The information technology revolution has been instrumental in restruc-
turing capitalist systems in the last several decades in comparison to the
consummate collapse of statism, at least in the Soviet model. In contrast,
the Chinese model, which seems to embrace capitalism and integration in
global economic networks, is leading to structural changes and likely will
lead to internal political conflicts and institutional change in the coming
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years (Castells, 2000). Globalization, along with changes in communica-
tions technologies, works together and complements social and economic
progress. The networked society depends on “interconnectedness” that
supports the knowledge economy. The benefits of globalization however
have not as yet been distributed equally among countries, populations, or
families, and the poorest within any community have been least positioned
to benefit (Grindle, 2000).

Significant changes in local control over public services and resources,
private investment, and privatization have consequences for governments
too. In some cases, they are leading to global governance and reduced
control by local governments over opportunities for development (Strange,
1996). Globalization has negatively affected transparency and accountability
thereby shifting power from elected officials as direct representatives of the
people to nonelected corporate officers, trade officials, and international,
non-governmental organization bureaucrats.

The Information Technology Revolution:
A Power Shift

The power shift from the central authority nation-state to the individual is
augmented by the growth of multinational business firms, relatively cheap
and quick worldwide air travel, and satellite communications that effect-
ively make transnational corporations more powerful than many states. It
also makes them able to disregard many cross-border restrictions with
impunity (Korten, 2001). The biggest problem with the power that inter-
national corporations have amassed is that it has not been accompanied by
corresponding obligations to workers and consumers. Consideration has
been given to neither the preservation of natural resources nor the impacts
on neighbors through unintended consequences and negative externalities.
Nevertheless, the appeal, convenience, and affordability of worldwide
commerce contribute to the pursuit of methodological individualism on
the microfirm level, as well as for Fortune 500 firms. Today’s worldwide
entrepreneurs also include “mom-and-pop” businesses who market on the
Internet and ship via FedEx or UPS Worldwide, with instantaneous, secure,
online credit card payments. These changes are described as the “third
industrial revolution,” or the technological revolution, due to the impact
of computers and communications technology (Drucker, 1999).

Toffler (1981) parsed human civilization into three “waves.” The First
Wave was an agrarian-based culture, lasting over thousands of years. The
decisive change associated with the transformation brought about by this
revolution was that people stopped hunting and gathering. Instead of
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following their food, they developed food sources on the land they occu-
pied for extended time periods. Socially speaking, this led to extended
families and the development of farms. Communication and history during
this era was through oral narratives (Toffler & Toffler, 1995).

The Second Wave of human development was the industrial age that
lasted a few hundred years. Coming after the Middle Ages, feudal power
gave way to commercial organizations because they had the greater ability
to mass produce with uniformity and lower prices. As the guilds of crafts-
men lost influence, nation-states grew to protect business interests. Cities
developed as efficient places to coordinate people and material movements
for the manufacture of goods and the provision of specialized personal
services. Governmental services developed and with them developed the
associated decision making to manage cooperating as well as competing
human activities. Adam Smith (1776) prescribed the need for governments
and a system of laws as essential to protecting capital. Governments came
to be the repository for coin of the realm as work became specialized and
workers received pay in currency instead of barter in exchange for their
labor. Work moved from the home to the factory. When money became
more important than land, governments started taxing money, both income
and profits, for support to enable them to provide public services. The
invention of moveable type meant that information and communication
could be shared among greater numbers of people over greater distances.
The American Civil War was essentially a clash of the Second Wave, the
industrial North, with the First Wave, the agrarian South.

In the Third Wave, material things have become secondary to the
transfer of information. This wave has only been apparent since the
1950s. It grew out of the need to track money resulting from the success
of the industrial wave where business investment and capital management
started to become more complex. In the information age, factory work is
less important than knowledge work because factory work is no longer
completed from start to finish in one place. Knowledge work can be done
anywhere and transferred around the world. Careers and senior employees
who know the traditions of the firm are less valuable because information
systems themselves keep the information as the repository of knowledge.
Oral accounts are no longer passed on as in earlier ages as people spend
less time interacting with people. Cell phones are ubiquitous. People com-
municate electronically and spend less time communicating face-to-face.
Everyone is online everywhere as thirst for information is insatiable,
instantaneous communication is unavoidable, and the amount of new
information keeps expanding. Location and distance are no longer relevant,
except in the use of real estate. Mass customization has led to mass same-
ness. The big losers in this evolution are the middlemen, the brokers, and
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the traders as now direct-to-consumer is the business model. This disin-
termediation also extends to politics and governance.

The industrial revolution at the turn of the 19th century demanded
energy to power machinery. The governmental regulations over industrial
power supplies were based upon the need for intergovernmental cooper-
ation in the production and delivery of large scale power supplies, such as
with hydroelectric dams and power transmissions lines. As an outcome, the
size and influence of government grew.

With the immigrant workforce and expansion of the industrial base at
the turn of the 20th century, police forces and public fire companies were
necessary to maintain order amongst disparate workers in dense urban
areas. Public schools were necessary for parents who began to work
away from home in factories. Capital for infrastructure needed to be accu-
mulated for massive infrastructure projects like railroads, canals, and high-
ways, which led to further regulation and taxation. This also led to growth
in government.

Globalization has enhanced the technological revolution so that firms
now readily operate in multiple jurisdictions simultaneously with vertical
supply chains that are coordinated with high technology and electronic
communications. Now, big business marshals its own resources, capital
flows, and supply chains around the world where it is their own best interest.
This frequently is at the expense of taxing systems of the nation-states and
may result in negative consequences for workers’ rights.

The shift in commercial activity to avoid taxation will result in smaller
government that is more focused on the ways it provides services and
regulates business. The new role in the diminished state may be one of
informing, monitoring, and measuring services instead of providing them
directly (Cairncross, 1997). Geographical boundaries will continue to di-
minish as the prime determinant of government authority. Today, govern-
ments are frequently considered as just one source of authority among
many that influence the market (Strange, 1990).

Since the emergence of the state in mid-17th century, growing com-
merce and globalization have been accompanied by growth in nation-states
as the dominant form of governance to facilitate international economic
relationships. Governance of national economies was synonymous with
government by nation-states with legitimate control over sovereign terri-
tory. However, governance is a function that can be performed by a variety
of actors including states, non-state actors, private, national, and inter-
national institutions as well (Hirst & Thompson, 1996). As an expression
of weakened power of individual nation-states under globalization, we see
more supraregional associations such as trading blocs, free-trade areas,
customs unions, common markets, and economic unions.
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With the Internet, individuals can take on causes that even large organ-
izations avoid because of their overhead and interlocking boards of direct-
ors (Anderson & Anthony, 1986; Dooley, 1969). Power is shifting and
diffusing to include more individual power, small businesses, and small
non-governmental organizations. But like tabloid newspapers and celebrity
magazines, the Internet is a medium where extreme statements attract
attention and unfounded allegations including totally fabricated accounts
and intentional misstatements gain authority.

Weblogs (a.k.a. Blogs): The Fifth Estate or Challenge
to Democratic Governance?

With the power of the Internet, individuals, as well as representatives of
formal or informal groups, have new power in advancing partisan causes
without regard to authority or geopolitical boundaries (Davis, 1999;
Kamarck & Nye, 2002; Wilhelm, 2000). The latest challenge to democratic
governance, trust in government, and respect for traditional authoritative
institutions around the world is the persuasive political power of weblogs.

The weblog, or blog, is a hybrid of a personal diary and a public
discussion board that welcomes continual commentary on some subject
of interest. The word “blog” is new to the English language and started
entering dictionaries in the early 21st century, but it is quickly gaining usage
around the world. Reportedly, blogs started around 1998 as only 23 blogs
were known to exist at the beginning of 1999 (Franke-Ruta, 2005). Accord-
ing to a blog tracking Web site (http:/www.Technorati.com), a new blog is
created nowadays every 7.4 seconds. The site is currently tracking more
than 10 million weblogs.

“Blog” was named as 2004’s word of the year by Merriam-Webster
Online in recognition of its popularity and increased use in the technology
lexicon. The dictionary now defines a blog as “a Web site that contains an
online personal journal with reflections, comments, and often hyperlinks
provided by the writer” (http:/www.m-w.com/info/04words.htm).

Weblogs represent an Internet community of special interest where
communications are spread by e-mail among technology-savvy, proactive
participants. The Internet community is significant because it has joined
other human associations adding to personal affiliation options such
as family, church, professional association, workplace, and civil society
(Dyson, 1998). There are thousands of weblogs that are formed to express
and advance the personal thoughts and beliefs of their writers, often
among strangers and antiestablishment. It fits with the postindustrial shift
in human values that emphasizes the individual at the expense of, and with
diminished respect for, authority and institutions (Inglehart, 1997).
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Whether blogs should be classified as “freedom of speech” or a tool of
anarchists may rely on the interpretation of the reader. When it transcends
political boundaries or even when the message recipients are entirely
within one political state, a blog represents the exertion of political influ-
ence outside the scope of checks and balances, media scrutiny, or ethical
accountability that traditionally protects society against the abuse of a few
zealots. Nevertheless, recent successes in marshalling public opinion that
have resulted in embarrassment for the establishment would support blogs
as yet another element in the decline of the primacy of the nation-state as
the center of power.

News and Views

One might argue that lobbyists, for many causes, are essentially no different
in their attempts to influence policy. Indeed, the Internet has been described
as electronic lobbying (Davis, 1999). Unlike lobbyists, who represent others,
bloggers frequently include individualists who have no financial or institu-
tional backing, just access to a computer and an opinion. They can expedite
their message to a mass audience with no need for editorial review or
fact-checking. Because blogging requires no credentials, careless reporting
and baseless charges are possible. Editors in traditional journalism and peer
review in academic publication help to mitigate this problem, but it is given
wide abandon in blogging journalism (Albritton, 2003). These new political
advocates have another substantial advantage over other players in advan-
cing their cause: speed. We have seen terrorist and extremist groups claim
responsibility on their Web sites for bombings, plane explosions, and mur-
ders even while the flames are raging. Sometimes these are with the express
intention of influencing democratic elections. Unlike most Web sites,
weblogs invite the viewer to contribute to their argument. By merely accu-
mulating individual opinions and claims, support for an idea or a position
grows in commonality among a disparate assembly of Internet users.

The only credibility the bloggers offer is that they usually link to their
source (McKinney, 2005). However, those hyperlinked URLs can quickly
become dead links and are generally beyond authoritative accountability.
As evidence of their emergence as a new source for up-to-the-minute con-
temporary news and views, some have suggested that libraries include blogs
along with other print media in their periodicals collections (Gordon, 2005).
The bloggers even have the power to influence the conventional media.

An Internet blog using the moniker Power Line is credited with bringing
about veteran journalist Dan Rather’s early retirement (McKinney, 2005).
Power Line was named the “Blog of the Year” by Time magazine for it
(Time, 2004). In a dramatic account of the power of Internet communications,
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the Power Line site was one of the first to compile evidence regarding the
flaws in the story that President George W. Bush’s service record as reported
on the weekly television news magazine, 60 Minutes, might be bogus. It
eventually led to retraction by CBS News of their story on the president’s
military service record in the Texas Air National Guard and Rather’s retire-
ment, one year earlier than planned (Pein, 2005).

The simplicity and alacrity of the blog is well illustrated by this case: One of
the bloggers at Power Line received an e-mail from a reader after the original
story was telecast. The e-mail was posted with two paragraphs and a link to a
threaded discussion on another Internet site, questioning the news story;
within an hour an additional 50 e-mail messages were added by other readers
with additional information suggesting the documents were fraudulent
(McKinney, 2005). The media establishment had effectively been trumped
by the antiestablishment, “an army of citizen journalists” (Kurtz, 2004).

Weblogs have the power to make mainstream journalists more account-
able, but they also have the power to manipulate information for personal
interests. The White House issued the first of its kind press pass to a blogger,
Garret Graff, in 2005 to allow him admittance to press briefings, thereby
joining the ranks of the White House press corps (Greeley, 2005). Although
there are an estimated 1 million professional journalists in the United States,
there are an estimated 8 million bloggers, and there could be as many as 280
million (Welch, 2005). The phenomenon is spreading around the world.

The power of their large numbers was evidenced in the global sharing of
news in the aftermath of the Indian Ocean tsunami in December 2004. The
capacity of the traditional media in remote locations was eclipsed by online
dissemination of personal accounts from citizen journalists. Their accounts
and various online postings made their way to publication in print and
broadcast media to complement conventional media and perhaps did a
better job (Waldman, 2005). With the power to compete with the “fourth
estate,” comes the power to influence democratic elections.

Journalists have had the power to speak and make others pay attention
to causes and concerns of their editorial choosing, which has acted as a
check on abuses by the government aristocracy, the clergy, and other elites.
In doing so, they uphold democratic values and advance the public interest.
Now, individual bloggers can attend to similar objectives as traditional
journalists, and their digital age journalism may constitute the “fifth estate.”

Political Persuasion

The influence of the Internet community and bloggers was dramatically
showcased in the presidential election bid of former Vermont governor,
Howard Dean, in the 2004 U.S. presidential election (Cone, 2003; Whitney,
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2004; www.bloggingofthepresident.com). The blog in Dean’s campaign
was used to build his community of supporters and inspired thousands of
citizens to get involved. The Dean blog helped to frame the campaign
ideologically and provide an effective means to fund his campaign activ-
ities. Dean’s early campaign success may also have been due to the wea-
kened power of the traditional broadcast media to build grassroots support
for candidates (Lessig, 2003).

In an online fund-raiser, Dean was able to raise more money than Dick
Cheney on the same weekend at a $2000-a-plate luncheon for the campaign
(Palser, 2003). Dean was not the only politician to demonstrate the power
of bloggers and partisan Internet journalism in elections (Walker, 2004).
Senate Democratic leader, Tom Daschle, was defeated by John Thune in
South Dakota by bloggers in Thune’s campaign (Crowley, 2005). This
approach builds on prior Internet-mediated campaigns that proved suc-
cessful. John McCain raised millions of dollars in 2000 and signed up tens of
thousands of supporters through his Web site (Lizza, 2003). Jesse Ventura,
the former professional wrestler, who won election as governor of Minne-
sota, used a Web site in 1998 to raise contributions for his campaign
(Holmes, 2001).

The first Internet sites for presidential candidates appeared in 1996, but
these were limited to one-way communication including biographical in-
formation, platform positions, organization addresses, and press releases
(Davis, 1999). The clear, demonstrated impact by bloggers on the U.S.
political campaigns is persuasive and will no doubt be used by political
activists around the world and across all geopolitical boundaries. What
should be clear from the American experience is that bloggers are not
journalists. They function more like partisan operatives, whose ideological
agenda should be scrutinized and weighed when relying upon them for
useful information. Bloggers in any case clearly now have the power to
support democratic agendas and to undermine democracy.

International Ideology

The open dialog, typically welcome by blogs, may pose a threat to the
establishment. Such communication is illegal in some Muslim countries
and may be a vital source for spreading democracy. As a factor in global-
ization, it represents the uncensored spreading of ideas. It has the power
to put the individual, ordinary voter on the soapbox of public opinion,
on par with society’s powerful elites. Blogs rely on personal views of
democracy.

The first Iranian weblog was launched in 2001 (Corrick, 2005). The
Internet has been described as “effectively the only unrestricted interactive
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medium accessible to Iranians” (http:/www.stop.censoring.us/). The use
of weblogs goes both ways: It can advocate for causes or censor political
candidates whose views are not tolerated by the ruling party (ITIran, March
27, 2005). Consequently, the Iranian government has taken to filtering the
blogs on the part of the Internet Service Providers (ISPs). Especially in
fundamentalist countries, authorities believe that free expression, such as
that of the webloggers, should be filtered because their views present a risk
to youth in terms of immoral and sacrilegious messages. When President
George W. Bush labeled Iran as part of the Axis of Evil in his State of the
Union Message, a weblog was quickly created dedicated to Iranian people
who are against military attacks on Iran. “Iranians for Peace” welcome the
opinions of Iranian people around the globe who are in opposition to war,
and they believe that their support base extends around the world, not just
within the Iranian borders (http://nowarforiran.blogspot.com).

Since the Iranian Revolution in the 1970s, there has been a thriving
cultural underground that has kept young Iranians exposed to and inter-
ested in other points of view (Wright, 2000). Most Iranian blogs are in
English, which reflects this outreach to other cultures around the world.
Farsi is now tied with French as the second most common language used in
blogs. There are an estimated 100,000 active Iranian blogs (Siamdoust,
2005). Blogs are especially important in giving women a voice in the
Muslim world (Corrick, 2005). The door to some countries has been closed
for ideological and political reasons. But bloggers are stepping in to func-
tion as alternative media to exchange information, opinion, and analysis.
Sometimes, as with North Korea, these have been labeled a “jungle of lies.”
Yet these eyes of the world in-country may provide the only means for
relating events in distant countries to the outside world, including its
collaborative and supranational monitoring institutions such as the United
Nations (MacKinnon, 2004).

Governance and the Individual

Although the number of nations has not been reduced as Orwell’s 7984
assumed (Orwell, 1961), the nations are shrinking in terms of their func-
tions. Land is less important than an educated populace, currency and
precious metals’ stockpiles are less important than capital flows, and paro-
chial interests are less important than international economy as a whole
(Rosecrance, 1999). In previous eras, leaders of states were obsessed with
accumulating more territory. The underlying assumption had been that land
is the key to production, resources, and power. The ability for such nation-
states to achieve their goals was thought to rest upon their economic power,
military power, and political power.
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Today’s new conception of state power has to do with modern technol-
ogy and knowledge research. New value is placed on income that comes
not only from manufacturing, but also from product design, marketing,
financing, and human creativity as applied to commerce (Florida, 2002).
When real economic power is decoupled from land, production and people
can move to wherever the creative class of workers prefers to live and work
in the world. Corporate downsizing has contributed to the new class of
worker who functions very well in virtual space. These individuals do not
think in terms of the state protecting their capital or government regulations
as necessary for their well-being. In earlier “waves” of technological revo-
lution, the growth of the nation-state was accepted as necessary outcome
contributing to the public good. Knowledge workers have become more
individualistic.

Corporate marketing is now increasingly aimed at Internet users rather
than mainstream media because of the proven power of persuasion. This
trend portends diminished role if not the elimination of the public relations
middlemen (Shenk, 1997). Governments face new challenges to enforce
jurisdictional issues as the lines of “legitimate” authority are more blurred
(Dyson, 1998). This challenges fundamental conceptions of jurisdiction
based on physical place and consent of the governed. E-commerce and
direct-to-consumer sales have direct consequences for government revenues
and budgets, and ultimately their ability to provide traditional services.

At the same time, governments are using e-government initiatives to bring
services directly to their constituents via the Internet, thereby “marketing”
themselves to enhance the value and utility of their services. This includes
citizen involvement and feedback, in addition to routine services like applying
for building permits and paying taxes online. The digital revolution is remak-
ing two intertwined relationships between people and their government: the
one between government and the citizen consumer or customer; the other
between government and the citizen-owner or shareholder (Tapscott &
Agnew, 1999).

The virtual economies lead to more open government because the flow
of ideas, capital, and production is aided by open borders. The feat of
conquering other states to gain access to resources and markets is less
important when commerce, trade, and capital flows are virtual. Still, as
Adam Smith (1776) cautioned, successful business depends on a system
of laws and courts to enforce them to protect the businessman’s capital. The
new role of the state includes protecting international factors of production.
After all, foreign capital must have legal safeguards if direct foreign invest-
ment is to continue to be important to growth of domestic production. We
still need governments for this purpose and for many other noneconomic
reasons. Protecting human rights, implementing social policy on the local
level, social inequity and redistributing income, providing public goods,
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assuring safety nets for the poor, and regulating financial and energy
markets are still very important government roles. But there is growing
power of the individual to function outside of the state. The new paradigm
breaks down hierarchies and creates new power structures that empower
individuals and elites.

The dissemination of so much information opens the door to spurious
information and perhaps too many choices. Internet-based groups effectively
lobby the policy-making process for the sake of their own agenda. They
represent new political groups that can reach a mass audience and their
constituency instantaneously. Traditional groups may become organizational
dinosaurs in the cyberspace age (Davis, 1999). The political power will shift to
smaller, less well-financed groups based on the passionate, technology-savvy
constituents who capitalize on the low overhead, and low-cost communica-
tion possible via the Internet. But Internet lobbying is not party neutral; it
favors libertarians, free markets, advocates for deregulated, decentralized
government and otherwise conservative issues (Shenk, 1997).

Conclusion

Free communication across borders results in greater sharing of ideas and
balance of power between citizens and their government. The Internet
connects people and organizations across borders, across the world, allow-
ing them to share the same interests, curiosities, complaints, and aspir-
ations. The global village has a presence in every village with an Internet
connection. When citizens are better informed, public choice theory sug-
gests they will make better decisions as to which jurisdiction to live within,
based on the package of services available from their government
(Buchanan & Tullock, 1962).

The Internet can be used to collect information that is not usually avail-
able to the public, and therefore makes possible a new era of openness and
transparency (Davis, 1999). When Newt Gingrich was elected Speaker of
the U.S. House of Representatives in 1995, one of his first acts was to make
all U.S. Congressional documents available online in order to “change the
balance of power” in favor of the citizen and away from the traditional power
brokers and lobbyists (Shenk, 1997, p. 173). In theory, citizens can make
their views known to others and vote on policy decisions in direct democracy
(Fountain, 2002; Toffler & Toffler, 1995). This is now also possible on the
individual level through weblogs and other content-rich Web sites outside
the hierarchy and bureaucracy of traditional political parties.

Information technology and communications advancements create
new venues for citizens to engage in political activity, including, for
example, joining interest groups, voting in elections, and participating in
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online political forums (Wilhelm, 2000). World Wide Web sites can be
pro-West, spreading American culture, as well as anti-American, support-
ing stinging attacks on American foreign policy (Barber & Schulz, 1996).
As always, in the court of public opinion, leaders have to understand that
democracy is about sharing one’s opinions in general and cannot be
regulated in truly open societies. For example, a Web site in China was
established in 1999 by People’s Daily as a vehicle for the Communist Party
to involve citizens in anti-American rhetoric following the U.S. bombing
of the Chinese embassy in Belgrade. “Emboldened by their freedom to
discuss China-U.S. relations, users have now moved on to domestic
issues, offering stinging attacks on corruption, bad government and social
inequality” (Gilley, 2001, p. 64).

The Internet and the information and communications technology revo-
lution of the late 20th century provide new means for people to participate
in democratic governance. It has given new powers to individuals that
equals or are greater to powers once held strictly by society’s elites. World-
wide commerce and human interchanges that are aided by globalization
have meant sharing of ideas and opinions on a global scale. If these are not
repressed by nation-states or ideological governmental interests, unfettered
freedom of expression will result in profound change in who governs, how
we govern, and how satisfied we are with our representatives. It also
provides new power to anonymity where all participants online are truly
equal because they are shed of their physical and social baggage. It seems
that this contributes quite well toward a model of enhanced democracy and
democratic governance, or not, depending on one’s own ideology.
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Broadly speaking, public administration is the implementation of policy
within a state framework. More concretely, it is fair to describe the core of
what public administration is about, in terms of taking care of the state’s and
international organizations’ business by civil servants within the executive
branch of government. Two things stand out in this description of public
administration. The first is the arena of action in which public administra-
tion is performed, namely the state with its territorial, juridical, and political
boundaries clearly defined. The second feature that is highlighted in
the above definition refers to the scope of activities within the remit of
contemporary public administration. The national public administration is
concerned with issues and policies emanating from the government of the
particular nation-state and increasingly must engage with the policies and
laws of international organizations.

The modern state interacts with the international system to a significant
extent, and this is true for both rich and poor countries. The pattern of
interaction and cooperation is evolving in new ways, and although war is
still a causal factor in a more negative form of interaction, today inter-
national cooperation between states is largely of a more peaceful nature.
The conquest of territory is much less a motivating factor behind a state’s
decision to engage in cross-border activity, though the conquest of inter-
national markets has become a dominant objective in the foreign policies of
advanced and developing countries alike. In all parts of the world, states
have become enmeshed in an ever-growing number of alliances with other
states, for purposes that are both diverse and complex, and covering issue
areas spanning the economic, social, cultural, environmental, and security,
to name a few.

This dense pattern of cooperation is shaped by both formal and informal
arrangements, by legal and quasilegal agreements, sometimes conducted
within the framework of international organizations, and other times
through the loose coordination that takes place under an intergovernmental
umbrella. Whatever the legal and institutional arrangements that are
decided upon, each and every case of nation-state involvement in in-
ternational cooperation imposes a new set of responsibilities upon the
national administration, with consequences for public management and
the resources available for the efficient operation of its role, and indeed
for the nature of the governance system. Instead of pursuing the designated
role of the national bureaucracy in the Westphalian nation-state, imple-
menting the policy of the national government while subject to the scrutiny
of the national parliament and acting within the framework of the national
legal system, contemporary public administration faces a much more
complex set of tasks. Public administration is faced with implementation
of policies that have not been agreed through the customary national
political process.
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In effect, the diverse nature of new responsibilities, which are imposed
upon the public administration by the state’s set of preferences for inter-
national cooperation, is reflected in the resulting agreements signed and the
membership of various international organizations, all of which call into
question the traditional relationship between the state and national public
administration. The essential stability among the judiciary, the legislature,
and the executive branch of government is threatened, as laws and policies
decided outside the territory of the state must now be implemented within
the political jurisdiction of the state by the public administration arm of the
national political authorities (Majone, 1996).

This chapter sets out to examine one case of such deterritorialization, in
the form of the regional agreements between sovereign states. Regionalism
is not a recent phenomenon, but it is increasingly becoming a preferred
solution to common problems and shared interests for many countries in
the advanced and developing parts of the world. There is a distinction to be
made here between international agreements or treaties (formal or non-
binding) among sovereign states, the international organizations compris-
ing membership of sovereign states established for a specific function or
purpose, and the diverse forms of regional cooperation arrangements in
different parts of the world, reflected in such regional integration arrange-
ments as the European Union (EU), the Association of South-East Asian
Nations (ASEAN), the Economic Community of West African States (ECO-
WAS), the North American Free Trade Area (NAFTA), or the Common
Market of the South (Mercosur). It is the latter forms of cooperation that
this chapter is concerned with.

The chapter is structured along the following lines. In the section
“Regional Integration: from Concept to Practice,” an examination of the
different conceptual approaches to regional integration and varying defin-
itions in the literature suggest a diversity of perceptions by academic
commentators, an explicit result of the different disciplinary attempts to
understand this real-world form of cooperation. Having worked our way
through the disciplinary and conceptual definitions, the next section “Re-
gional Integration and Globalization” moves on to examine the nature of
the relationship between regionalism and globalism. There have been two
broad schools of thought on this question, an early school which saw
regionalism (especially regional economic integration) as a stepping stone
to globalization (that is, to a global open trading system), and a contrasting
position held by those who saw regionalism as a response and defensive
reaction to the threats and challenges emanating from the unstoppable
forces of globalization (Breslin et al., 2002). Here, an attempt will be
made to tease out the complexities of this relationship beyond the fixed
views of these polar positions.
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The key concern of the chapter is to explore the impact of regionalism
on public administration and to assess the changing nature of national
governance in the context of the development of regionalism. No matter
what form regional cooperation may take in any given region (i.e., whether
more or less intergovernmental), the cooperating states make certain com-
mitments and arrive at decisions and agreements on courses of action to be
implemented subsequently in each country. At the implementation stage,
the responsibility falls to the public bureaucracy in each state to activate
the agreements and commitments made by the respective governments. At
this point, fulfilling the responsibilities, entered into through international
commitments, is more than just extra work for already over-worked public
officials. As a minimum, regionalism requires a division of responsibilities,
functions, and decision making between the national and regional (i.e.
supranational) levels. In many cases, this division will extend to the subna-
tional level, thereby creating a multilevel governance system (Hooghe &
Marks, 2001).

In the section “Modes of Governance,” the discussion is focused upon an
exposition of modes of governance in the framework of regionalism, and the
section “Implications for Public Administration” considers the implications
for public administration. The concluding section takes stock of the likely
future challenges facing public administration in the face of continued
interest in regional cooperation among countries around the world. Despite
this shared interest in regional cooperation, however, it is clear that regions
are taking an independent approach toward developing the type of regional
model that best reflects the particular socioeconomic, political, and historical
circumstances of each region. This variety in the forms of regional cooper-
ation makes the task of identifying implications for public administration
more difficult, and also more challenging as an intellectual exercise. Ultim-
ately, students and public policy practitioners must take into account the
political and practical consequences for public administration, arising from
the fact of having to implement policies and programmes originating outside
the national political and legislative framework.

Regional Integration: From Concept to Practice

One of the immediate reactions to the perusal of the academic literature on
regionalism is the diversity of concepts and terminology (Fawcett & Hurrell,
1995; Laursen, 2003). Indeed, it is evident that there is little agreement on
the substantive definitions and this then presents problems for our intention
to explain the significance for public administration of such arrangements.
For one thing, the use of such different terms as regionalism, regionaliza-
tion, and regional integration requires us to consider whether and to what
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extent different terms are used to explain different phenomena, or whether
in practice the phenomena are the same, but the use of terminology reflects
different schools of thought or disciplinary background, or even priorities
shaped by the academic study of particular regions (loosely described in
current academic parlance as area studies).

Given the complexity of the phenomenon under study, many authors
have attempted to elucidate the issues by a preliminary conceptualization of
the notion of region (Rosamond, 2000; Fawcett, 2004). Fawcett begins her
discussion of regionalism by providing a definition of what is a region. The
region can be defined in terms of geographic space, thereby embracing a
number of countries, not all of which need to share borders. Or, the region
can be conceived of as a zone, embracing groups of states with some
identifiable patterns of behavior (Fawcett, 2004, p. 432). A region can be
understood as an “imagined community,” where the states are bound
together by a sense of shared history, culture, identity, and common ex-
perience and customs, thus placing the region in a comparable situation to
that of a nation.

Generally, a region will comprise a group of states that are linked
together (loosely or otherwise) by a shared bond of mutual interdepend-
ence, and some geographical relationship. Fawcett adds a qualifying state-
ment that regions need not conform to state boundaries, a qualification that
opens up the possibility of regions with subnational and supranational
political entities. Taking into account the existence of state, substate, and
supranational entities in the region should alert us to the fact that non-state
actors can also be important in shaping and defining the activities and
programmes of the region — including business and labor interests, envir-
onmental groups, non-governmental organizations, and other elements of
civil society.

If we turn from the definition of a region to the concepts associated with
regional processes, it is not always clear that simply defining what we mean
by region will allow clarity in explaining regionalism, regionalization, and
regional integration. Regionalism is commonly understood as a state-led
project, where states and non-state actors cooperate and coordinate policies
and strategies in the region. Cooperation is driven by the shared interests of
the participants, and the common purpose to pursue and promote common
goals in certain issue areas — economic, trade, money, security, resource
management, conflict resolution, and peace building. This is certainly not
an exhaustive list of action areas, and in any given regionalist project the
precise set of activities will reflect the political preferences and resources of
the participating states, as well as the political commitment of each state.
Each regional project has its own set of priorities, and there is no real
necessity to start with one issue area and proceed logically to cooperate
in the next issue area by following some functional logic.
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Clearly, some regions already have their priorities for action, determined
by the particular set of sociopolitical, historical, or other circumstances in
the region. In West Africa, for instance, ECOWAS began with the aim of
fostering economic integration among the member states, but is now in-
creasingly embroiled in attempts to restore stability to the conflict-ridden
countries of the region. Hence, what was originally envisaged as an eco-
nomic community is by default having to take on security activities and
develop a regional role as peacemaker. Similarly, the ASEAN began as a
security community, a goal that was explicit in its mandate and actions over
three decades (Ojendal, 2004; MacFarlane, 2004). By 1990s, the member
states were beginning to consider new policies and projects in the eco-
nomic arena with proposals under consideration to establish a form of
monetary cooperation, and an Asian Economic Community. From its incep-
tion, the EU had the intention to create an economic community, but there
was no doubt that the underlying rationale was based upon concerns with
security, prevention of war, and creating unity in Europe to withstand the
encroaching communism and Soviet expansion. But the political goal of
European unity was to be achieved through economic means (Haas, 1958).

Regionalism can take different forms and is illustrated along a con-
tinuum between “soft regionalism,” with a sense of regional identity, of
awareness, or community, to “hard regionalism,” where regional actors,
groups, and networks interact on a supranational basis often through
formal institutional arrangements and organizations (van Ham, 2001).
Regionalism is thus a state-led project, involving also other non-state actors
(Hettne et al., 1999). Moreover, a regionalist project has both vertical and
horizontal dimensions, bringing in subnational and supranational actors
and linking them together within the framework of a system of multilevel
governance (Marks et al., 1996).

Continuing with the task of clarifying the terminology, we can introduce
another term: regionalization. Often regionalization and regionalism are
used interchangeably, however those analysts who distinguish between
these two terms are concerned to draw out a differentiation based upon
processes and actors. Regionalization is therefore understood as a process
of integration arising out of the activities of firms, markets, capital flows,
and generally the strategies of companies. In simple terms the distinction
comes down to differentiating between top-down, state-led projects and
bottom-up processes pushing for greater regional economic (trade) inte-
gration. Similar bottom-up processes of regionalization can be identified in
non-trade activities, particularly in the arena of security. For example, the
spillover effects arising out of conflict in one country can produce regional
responses to contain the conflict — essentially in the form of an unplanned
set of actions by the regional actors, producing the effect of creating a sense
of regional community and identity (Allison, 2004).
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Although regionalism and regionalization processes constitute distinct
and separate phenomena, it would be wrong to overstate the differences
between them or to suggest that the two are not interlinked. Regionalization
processes can be spontaneous, producing a concentration of activity at the
regional level (activities that range across the economic, social, security, legal,
and illegal) and helping to create a sense of regional identity or to foster
regional organizations. But in a world where states continue to hold territorial
and political sovereignty as core elements of the Westphalian nation-state, the
kind of activities and processes associated with regionalization will depend
very much upon the political will of these states in the region, and the
collective and individual decisions and policies of the respective states. The
regionalization of trade, for instance, has been facilitated to a large extent
because of the decisions to remove national tariff and nontariff barriers, as
well as other trade-promoting policies in the participating states.

Clearly, there arises the question as to which comes first — the state-led
regionalism project or the regionalization processes that prompt a political
response and collective action on the part of the states within the region. If
we look at the many examples across the world, the evidence suggests that
in some cases regionalisms may prompt further processes of regionaliza-
tion, although elsewhere the emergence of regionalization activities opens
up a governance space to which states have then to respond to address a
political deficit, or a perceived threat to sovereignty. One way around this
confusion over regionalism and regionalization is to be found within the
literature in regional integration. The study of regional integration goes
back to 1950s, and can be found in both political science and economics
contributions. Ernst Haas, one of the most influential contributors to the
field of regional integration, explained how and why nation-states decide to
cooperate in a sustained and reiterative process, seeking common interests
(Haas, 1958). Regional integration involves processes of cooperation, rather
than movement toward a defined outcome. The primary actors are to be
found at several levels — subnational, national, and supranational. At the
national level, actors include interest groups, political parties, national
bureaucrats, although at the supranational level, regional organizations
(i.e., supranational institutions) also play a role in managing cooperation,
diffusing tensions among sovereign states with competing interests, medi-
ating between different interest groups, and proposing policy initiatives.

For Haas, the initial impetus for regional integration came from the
economic sector, which he described as the most dynamic and with a
high degree of interdependence. Consequently, integration in one eco-
nomic sector gave rise to the need for integration in a related sector, either
to protect the gains from integration already in place, or to address the
negative externalities of existing integration. One illustration of this type of
“spillover” is the case of market (economic) integration, which may require
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an additional integrative step to make the market integration work more
successfully by establishing a single currency — the one market, one
money principle which the European Commission advocated in its strategy
to persuade the European states to give up their currency in favor of a single
currency, the euro.

In the economics literature, the classic model of economic integration was
expounded by Balassa at the beginning of 1960s (Balassa, 1962). In the
Balassa model of economic integration, formal cooperation takes place
between states to create a free-trade area, where tariffs and other nontariff
barriers are removed on internal trade between the participating countries
Although each country retains its own tariff on trade with third countries
(nonmembers of the free-trade area). Balassa suggested a progressive move-
ment of liberalization and integration in stages, moving from the free-trade
areato a customs union, a common market, a monetary union, and ultimately
an economic and political union. Each stage implies deeper integration,
greater coordination of national economic policies, and widening of the
issue areas and policies that would be subject to coordination.

Issues in this economic approach to regional integration were the likely
impact upon welfare arising out of trade liberalization, the impact upon trade
patterns, and the effect of increased competition upon national firms and
industries. These considerations remain of paramount importance in the
contemporary world, and have taken on a political salience that was not at
all evident in the original Balassa model. Since the original formulation, the
number and scope of regional integration arrangements in all parts of the
world has been extended. Much of these agreements take the form of free-
trade agreements, although some aspire to move toward deeper integration
at a later stage, possibly through the establishment of a customs union or a
common market (Estevadeordal et al., 2004). In practice, a significant num-
ber of these free-trade agreements never move beyond this stage, and some
never reach the stage of being a comprehensive free-trade area.

Yet the reasons for initiating regional integration arrangements remain
valid over time. States and economic actors may have their separate inter-
ests in seeing regional integration emerge, but they also share common
interests in the project, and, in the processes inherent to regional integra-
tion. Economic actors gain from the economics of scale associated with a
larger market, and a reduction of transaction costs associated with market
exchange, as well as cost advantages associated with the ability to locate
production in a lower-cost partner country. As integration processes de-
velop, participating countries may opt for further coordination or harmon-
ization of policies and common rules on trade, industrial standards,
taxation, and labor market regulation.

Deeper integration may follow with decisions on cooperation and
macroeconomic policy coordination, common fiscal and monetary policies,
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and common social policies — ultimately, perhaps a regional transfer or
redistributive mechanism to ensure balanced integration, to compensate the
losers, and to help individual countries and subnational regions to bear the
burden of adjustment to the demands of deepening integration. Even when
the goal is economic integration, it remains essential to compensate the
losers and to support efforts at adjustment to the pressures arising from
increased levels of competition, so as to ensure the political viability of
economic integration. These pressures can have economic, social, or envir-
onmental consequences, not all of which may have been anticipated with
the initial decision to cooperate.

The foregoing discussion of regional integration presents two very
important conclusions with implications for how we interpret the phenom-
ena, and also the causal connections with national (and international)
public administration. Firstly, regional integration involves a process rather
than an outcome. It is not a teleological process, whereby the participating
states are moving toward some inexorable destination predetermined by
the architects of regional integration. Contrary to earlier studies and cri-
tiques, regional integration represents ongoing processes of interaction
between myriad actors at different levels (firms, governments, bureaucrats,
non-governmental organizations, interest groups, and supranational insti-
tutions), without any destination firmly established. As interests change,
and the external circumstances alter, the pressures emanating from the
internal and external environment will give rise to new patterns of cooper-
ation.

Secondly, regional integration encompasses both a political and an
economic dimension, with the two interacting in a complex and mutually
reinforcing manner. The answer to the question, “Is integration an eco-
nomic or a political phenomenon?”, has to recognize the interaction
between political forces and economic actors played out at regional, national,
and subnational level.

Regional Integration and Globalization

The renewed interest in regional integration since 1980s has coincided
with the spread of globalization (Gilpin, 2000). The topic of globalization
has itself attracted much attention across the academic community and
among the wider general public, generating intense, if often confused,
debate over the causes and the likely impact. Not surprisingly, the debate
over globalization has intensified in recent years with the emergence of an
anti-globalization movement and counter-tendencies that have spread from
the advanced countries to the developing ones. Of particular concern in the
debate over globalization has been the question of the uneven distribution
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of the benefits, and the unequal impact of the negative consequences
associated with such aspects as financial instability, uneven growth and
underdevelopment, income inequalities, and poverty. Despite these reser-
vations, globalization processes proceed unabated and largely uncontested
in the international arenas of power.

Described as an intensification of economic flows (trade, capital, invest-
ment) at the international level, and an increase in the level of international
or global interdependence, globalization has resulted in a deterritorializa-
tion of economic activities and a weakening of state autonomy. It also has a
cultural dimension, manifested in the spread of ideas, values and, for many,
producing a cultural hegemony with the dominance of Western values and
the promotion of a consumerist society (Held et al., 1999).

Where does regional integration fit into these broader processes of
globalization? Is regional integration a stepping stone toward globalization?
Or, an alternative way of organizing economic and political relations at the
regional level, thereby strengthening the economic and sociopolitical ties
between the participating countries, their citizens, economies, and political
leaders? In fact, regional integration is both a stepping stone toward glob-
alization and an alternative way of regionalizing relations between political
and economic actors (Mansfield & Milner, 2001). Much of the current
regional integration arrangements involve preferential trade liberalization
agreements among the participating countries, and are exempted (under
GATT article 24) from the World Trade Organization (WTO) rules that
preferential agreements should be extended to all trading partners.

Because the regional trading blocs are permitted under the WTO rules
regarding the maintenance of a “global” open trading system, regional trade
agreements may therefore be considered as stepping stones toward glob-
alization. In a similar vein, many regional integration arrangements around
the world have adopted neoliberal policies and values, embracing the
ideology of the market on a collective scale, reflecting a convergence
of the dominant ideas system to be found within the WTO and other
international institutions.

Despite this seeming convergence of ideas and values among the prom-
inent actors in regional integration, there is also reason to suggest that
regional actors have fashioned the form of regional integration to address
precise regional problems and meet specific goals and objectives, to conform
with the particular set of circumstances and national preferences. For
example, in the wake of the Asian financial crisis of 1997 the countries of
the ASEAN grouping began to give serious consideration to deepening
monetary cooperation and, later on, to direct their attention to deeper trade
integration. The EU enlargement to 25 states was first mooted at the beginning
of 1990s in the aftermath of the collapse of the Soviet Union and the subse-
quent instability in the counties on the EU’s eastern borders — thereby
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making the widening of integration a security issue. Sometime later, it became
clear that a larger EU also meant a larger market, and therefore an attractive
option for the firms and industries of Western Europe facing a largely satur-
ated and certainly low-growth market in the EU-15.

In 1990s, regional integration exhibited a renewed vigor in Europe, Asia,
the Americas, and Africa (Farrell and Hettne, 2005). The success of the
European integration model prompted reaction, albeit with different mo-
tivations. The North American Free Trade Area (NAFTA) was an attempt to
construct regional integration so as to act as a counterweight to the Euro-
pean bloc and a possible ‘Fortress Europe’ that might erect protectionist
barriers against imports from the United States. In Africa, regional integra-
tion was revived at the continental level in the decision to establish the
African Union, a proposal for a very formal and highly institutionalized
form of regional integration, modeled on the EU system. In Latin America,
Mercosur was established at the beginning of 1990s, and also initially
modeled on the EU. However, regional integration in Latin America failed
to secure real progress in policy areas, in part due to the rivalry between the
two largest countries Brazil and Argentina.

Despite the references to the “EU model,” there is no serious intent on
the part of the regional actors around the world to adopt the “European
model” (Wiener & Diez, 2004). Although it may be possible or even
desirable to take lessons from the European experience, in practice each
regional community appears to be developing a model of regional integra-
tion appropriate to the particular political, socioeconomic, and cultural, as
well as historical conditions, prevailing in the region. Just as there are real
obstacles to the application elsewhere of a particular development model
which produced good results in an individual country, so also with regional
integration models. What works in Europe, for instance, may not work in
Asia due to differences in social and political relations, distinct value sys-
tems, domestic political preferences, and other conditions that have been
historically determined in each region.

Modes of Governance

One of the striking aspects in a study of regional integration is the disparity
between different arrangements and the diverse record of successful co-
operation. Although some regional groupings are successful, others begin
well and subsequently run out of steam, and they eventually disappear or
remain moribund until a change of circumstances or a crisis encourages
regional actors to revive cooperation to provide shared solutions to com-
mon problems. The issue of why some integration schemes are successful
and others fail was explained by Mattli (1999) in terms of the degree of
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commitment on the part of political leaders toward making regional inte-
gration work and, for economic actors, the potential gains should be
significant. Simply signing a regional integration agreement (whether it
relates to a free-trade area or a more substantial form of integration that
includes economic and political dimensions) does not make it a substantive
reality. Indeed, for many of the regional trade agreements that were signed
in recent years, the lack of foresight over the implications and follow-up has
deterred real progress toward the kind of liberalization suggested in the
founding text of the trade agreement. Moreover, the process of integration
takes time and the requisite political commitment by the heads of state
(signatories to the agreement) to actually make the necessary administra-
tive, legal, and political changes at national level. This is where public
administration becomes most directly involved — somewhere down the
road from the actual signing of the agreement.

However, in individual states public administration is, or should be,
involved at an earlier stage before the commitment to enter into a regional
integration arrangement. In the normal course of events, the national public
administration officials are engaged in formulating strategies relating to the
implementation of government policy, and often this requires working with
different branches of government to identify national interests and prior-
ities. Domestic politics involves the reconciliation of diverse national inter-
ests, and in international relations the national government must also adopt
positions and negotiating strategies that take account of different national
interests. Public administration is closely bound up with the process of
devising policies for government, and doing so in a manner that incorpor-
ates and reflects the diversity of national interests.

Once an agreement is reached by a group of countries to establish a
regional integration arrangement, the agreement must be implemented.
Implementation is largely the responsibility of the national public adminis-
tration in each of the signatory states. Even an agreement by national
governments to integrate their economies will involve a multistage process
of establishing common rules, regulations, and policies, some of which will
be written into the agreement, although other policies result from the
interpretation of the spirit of the treaty or the general principles and
objectives of the regional integration agreement (or treaty). Regional inte-
gration is therefore a process that evolves over time. In the course of
implementing the arrangement, governments must take a decision regard-
ing the overall nature of the integrative arrangements. Should integration
adopt formal or informal structures to coordinate the activities and policies
decided upon by the participating countries? Formal structures tend to take
the form of a supranational organization dedicated to the task of coordin-
ating the policies and initiatives adopted by the member governments. In
practice, the mandate of the supranational organizations can vary widely,
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depending upon the preferences of the participating states and usually
these responsibilities are set out in the founding treaty or agreement estab-
lishing the regional integration arrangement (Archer, 2001).

Informal structures of regional integration tend toward looser coordin-
ation mechanisms and limited institutionalization. This has been the model
adopted by the ASEAN, and typically there is a stronger emphasis on
maintaining national sovereignty. The categorization of regional integration
arrangements into formal and informal structures is intended to give a
general representation of what are really two ideal types. However, regional
integration arrangements can incorporate elements of both formal and
informal structures — in other words, combining both supranationality
and intergovernmentalism in policy making and implementation, and
mechanisms for reconciling different interests or resolving conflicts. Re-
gional integration arrangements can therefore be represented as a con-
tinuum linking intergovernmentalism and supranationalism (Sandholtz &
Stone Sweet, 1998).

At the intergovernmental end of the spectrum, the national governments
are the key actors in intergovernmental politics, and the decisions they
make are the product of bargaining and negotiation. Integral to the whole
process is the relative power of the individual states and the preferences of
each state as determined by the reconciliation of domestic interests and
politics. At the other end of the continuum, supranational governance is
reflected in centralized governmental structures that possess jurisdiction
over specific policy domains within the territory of the member states
(Andersen & Eliassen, 2001). As a result, the supranational organization
can shape the behavior of states and other actors, including both public and
private sectors. Within this continuum it is possible to situate any given
policy domain under regional integration, or to characterize the develop-
ment of regional integration as a whole. We can, for instance, use this
continuum to situate existing regional integration arrangements, such as
Mercosur, NAFTA, ASEAN, or ECOWAS. It is a useful organizing framework,
but should be considered together with the detailed analysis of actual
political and policy developments in each case.

As regional integration develops, the arrangements become more com-
plex and the horizontal and vertical linkages between social, economic, and
political actors evolve and are strengthened. Vertical linkages are estab-
lished and develop over time between actors organized at the supranational
level and actors organized at the national and subnational levels (Marks
et al., 1996). These vertical linkages become stable over time, as repeated
interactions solidify relations of trust and engender habits of cooperation.
Horizontal linkages in the form of interactions between groups of actors in
one member state with actors organized in another can also evolve with
regional integration. Such horizontal linkages, or “patterned interaction,”



220 ®m Handbook of Globalization

can occur between governments, national public administrations, local
authorities, interest groups, or other actors seeking to influence the regional
integration process in some way or another. Integration involves this pro-
cess of evolving horizontal and vertical linkages — and a gradually evolving
multilevel governance framework, linking supranational, national, and sub-
national levels of policy making.

Implications for Public Administration

Regional integration changes the context in which the national public ad-
ministration operates, and the very nature of what public administration
does. Instead of implementing policies and delivering services at the behest
of the national government, and as decided and approved in the national
parliament, the national public administration must implement policies that
are the outcome and product of decisions arrived at through the regional
cooperation framework. Although the national government is still very much
involved in formulating the policies that the public administration is then
expected to implement, these policies are the result of a complex process of
interstate bargaining and negotiation to arrive at common interests.

In a more supranational form of regional integration where the national
public administration must respond more directly to the policies established
by the supranational organization, national officials have to be well
informed regarding the international context in which they operate, and
continually update their knowledge of regional developments. National
public administration officials are increasingly required to coordinate the
national level policy with that of the regional level, and to align national and
regional mechanisms for coordination. New national policies may have to
be placed in a regional context, and national officials will be required to
engage in more regional dialogue, and to involve their counterparts from
other member states.

Regional integration may impact upon how policies are implemented
and services delivered. Some policy domains will move to a supranational
level with greater harmonization and the development of common policies.
In other policy domains, there may be an agreement to implement policy at
national level, or to subdivide implementation between national and
subnational levels. In the case of European integration, there has been a
gradual realignment of subnational, national, and supranational levels of
authority, with local authorities engaging more directly with the European
level and in some cases using the opportunity to bypass the national
government (especially evident in the domain of regional policy).

As markets and economies become more integrated, there is greater
competition and the increased opportunity for cross-border trade and
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provision of services. The market is no longer national, and the service
customer (or service provider) may neither originate from within the terri-
tory nor be subject to the jurisdiction of the national public administration.
This deterritorialization arising out of the processes of regional integration
has implications for the regulatory and other policies of the national ad-
ministration. Public services can be delivered by nonnational providers, or
consumed beyond the national boundaries. Public services, such as educa-
tion, healthcare, public utilities, are potentially subject to the impact of
these deterritorialization processes. Consequently, regional integration can
have a radical impact in terms of changing the relationship between the
public sector provider and the consumer. The coordination function of
national public administration will in such instances become more import-
ant, as different national government departments become involved in
policy implementation.

In addition to the impact on how policies are made and implemented,
regional integration can also have significant implications for resources
within public administration, not least human and financial resources.
This is not simply an issue of numbers, whether of personnel or the
budgetary resources required to implement an increasingly complex
range of activities in an expanding policy domain. There is the broader
consideration of state capacity, especially in the context of regional inte-
gration involving developing countries. The pursuit and effective imple-
mentation of a regional integration strategy is dependent not just on the
political commitment of the participating governments. Equally important is
the capacity of the state, and its public administration, to implement policies
agreed at regional level. Therefore, developing countries need to have the
capacity to coordinate national and regional level initiatives, to be able to
initiate regional level dialogue where appropriate, and to represent and
defend national interests in regional negotiations. Capacity for integration
will vary from region to region, in part dependent upon the nature and form
of regional integration in each case and what is therefore required from the
participant states in terms of policy adaptation, judicial reform, institutional
innovation, and political change.

Capacity for regional integration is defined by the adaptive capability of
the national public administration in each country. But two other factors
play an important role: the quality of personnel in the public administration
and the readiness and ability of the public administration to “think re-
gional.” This latter requirement emanates from the fact that regional inte-
gration involves the gradual emergence of new sites of decision making,
and new centers of power on the one hand, and also from the explicit
desire of the states themselves to create a form of regional integration.
Turning the regional integration intention into reality will require a shift in
the attitudes and frames of reference of national actors, including public
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actors and national administrations. Recent theoretical work within the
constructivist school in international relations, when applied to the study
of regional integration, emphasizes the importance of the social interactions
among actors in terms of shaping identities and interests (Rosamond, 2000).
Interests are not predetermined and fixed but emerge out of the processes
of social interaction. This interaction can allow for the gradual emergence
of a regional identity and facilitate the ability to “think regional.”

National administrations are naturally embedded in national social struc-
tures, and accustomed to think in terms of the national context. However,
neither the national governments and the public administration nor the
emerging regional entity is a static concept. Globalization and regional
integration constitute challenges to the traditional nation-state from
“above.” But the state is also being challenged from “below,” through
pressures for decentralization, delegation, and even privatization. So,
what are the future challenges for the national public administration in
the context of the evolving processes associated with regional integration?

Conclusion

Regional integration has attracted the attention of academic scholars and
the policy community with the increasing popularity of integration over the
past couple of decades. Even with the diverse record of success across
regional integration schemes, the general view is that regional integration
will continue to feature prominently in the politics between states (Breslin
et al., 2002). Although the level of research into the topic is considerable,
especially in the disciplines of political science, economics, and inter-
national relations, there has been comparatively little work done on the
impact of the integration process on national administrations and public
services, with the possible exception of the European integration experi-
ence. Consequently, the question is still to be answered. In part, the
dynamic nature of integration makes it difficult to assess its impact upon
public administration. Also, each integration model has its own particular
configuration of policy domains, and a distribution of authority between the
national and supranational level that varies from one policy area to another,
making it difficult to assess the nature and extent of integration on the
national competence.

In the literature on public management reform, recent work suggests an
international convergence in public management systems (Peters & Pierre,
1998). However, there is no firm consensus on the degree of convergence,
and some suggestion that even among the most similar countries, the extent
of convergence has been overstated. How to explain this discrepancy? It is
one thing to acknowledge that a shared discourse may be taking place in
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different countries, and that common decisions are adopted by countries
within a regional integration framework (or through participation in inter-
national treaties), but it is quite another thing to claim that public adminis-
tration systems are converging in terms of how the work is done or the
results that are achieved. As the preceding discussion suggests, there are
good reasons to consider the issue of how national public administration is
affected by regional integration, and how the national level can make an
impact at the regional level.

The current interest in regional integration suggests that both the de-
mand and supply conditions identified by Mattli (1999) continue to operate.
Yet, there are problems that remain. First, there is the issue of the legitimacy
of policy decisions made beyond the level of the state but have to be
implemented by national public administration. The so-called jurisdictional
gap presents a problem for the national administration that must be re-
solved in order not to undermine the credibility of the national administra-
tion. There are possible lines of action to address the legitimacy problem.
One is to extend the supervisory and review activities of the national
parliaments, and to enhance the monitoring of regional integration pro-
cesses by parliamentary committees that can then report back to the na-
tional parliament. Similarly, national governments regularly inform national
parliaments about the commitments entered into as part of membership of
the regional integration scheme.

Second, there is the issue of who is “in” and who is excluded from the
policy-making arena associated with regional integration. This is the “par-
ticipation gap” identified with both global and regional governance sys-
tems. Because the regional level is closer to the national level, and also
increasingly the level where more decisions and policies are made that are
likely to impact on national administration, it is imperative to address this
particular deficit by ensuring that all relevant interests are included, and
particularly important to enhance the participation of civil society. Regional
integration has tended to involve political elites and economic interests
(especially large corporations), yet it is becoming more evident that popular
support is essential to ensure the continued relevance of regional integra-
tion for the broadest societal interests (Tsakatika, 2005). The challenge is to
make regional governance work, and the responsibility is on respective
national authorities to ensure that the national populace can identify with a
political project that is democratic and inclusive of the wider interests.

Third, regional governance and policy making is often characterized by
the “incentive gap,” the problem of how to make implementation work.
Even in long-established regional integration schemes like the EU, imple-
mentation of decisions made at the supranational level is uneven and
patchy in certain policy domains. Elsewhere, the implementation gap is
more acute, and especially in regional integration involving developing
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countries. Addressing this particular problem means the simultaneous at-
tack on the other challenges already identified — the jurisdictional and
participation gaps — although national governments must continue to back
up the rhetoric of regional cooperation and integration with substantive
political commitment and action. Ultimately regional integration will work
to the extent that it is promoted by national governments, and the policies
jointly decided upon are implemented by national public administration.
No state can function without a public administration, and the public
service is essential to both national and regional (i.e., supranational)
level policy making. Without an effective national public administration,
regional integration attempts will be doomed to failure — not least, regional
integration among developing countries.
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Introduction

If we are to believe Thomas L. Friedman’s 1999 bestseller, The Lexus and the
Olive Tree, countries that attempt to avoid globalization are doomed to
poverty. This is because, “the more you let market forces rule and the
more you open your economy to free trade and competition, the more
efficient and flourishing your economy will be” (Friedman, 1999, pp. 8-9).
Using World Bank statistics, Friedman goes on to point out that between
1975 and 1997, the number of countries with liberal economic regimes had
expanded from 8 percent of countries (amounting to $23 billion of direct
foreign investment) to 28 percent of countries ($644 billion of direct foreign
investment). According to Friedman, what has made globalization, “inex-
orable,” has been a combination of international developments (the end
of the Cold War and, with it, the triumph of capitalism, urbanization,
international finance, and American culture) and technological develop-
ments (computerization, miniaturization, fiber optics, the Internet, cable
and satellite television, automation, much faster and cheaper forms of
transportation, and the handling of goods and services).

However, even if we agree with Friedman that there is no way to avoid
globalization, we can still ask ourselves, “is it a good thing?” After all, the
angry protests and the riotous behavior of thousands of demonstrators at
recent meetings of the international finance organizations, the World Trade
Organization, and the finance ministers of wealthy states cannot be com-
pletely ignored, however much we may be offended by it. This is why it is
useful to come to grips with a thoughtful presentation of the antiglobaliza-
tion case by the former Peruvian diplomat, Oswaldo de Rivero in his 2001
book, The Myth of Development: Non-Viable Economies of the 21st Century.

Perhaps without doing too much injustice to this book, de Rivero’s argu-
ments can be boiled down to the following: (1) Only a small number of
countries (the city states of Hong Kong and Singapore, together with Taiwan
and South Korea) have been able to take full advantage of globalization.
(2) Despite globalization, 30 percent of the world’s working age population
remain unemployed and 40 percent of the population of Latin America, Asia,
and Africa live below the poverty line, on less than one dollar a day. (3)
Globalization has intensified problems of overpopulation, urbanization,
waste or mismanagement of resources, poverty, unemployment, pollution,
crime, inequality, oppression, and erosion of national sovereignty. (4) Be-
cause 75 percent of the world’s population live in impoverished countries,
they lack the financial, scientific, and technological resources to be competi-
tive in a world dominated by a small number of transnational corporations,
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with decreasing need for unskilled labor and raw materials. (5) The economic
policies supporting globalization pushed by the World Bank, the Inter-
national Monetary Fund (IMF), and the leaders of wealthy countries, includ-
ing comparative advantage, structural adjustment, free trade, liberalization,
deregulation, and privatization, have proved to be mistaken, counterproduc-
tive, and harmful to the poor. (6) Even when countries attempt globalization,
they face high tariffs and subsidies to protect the products most exported by
developing countries, such as food, clothes, and textiles.

Two more recent books (Stiglitz, 2003; Bhagwati, 2004) bring the debate
into focus, not so much over the “benefits of globalization,” but, rather, on
the “the consequences of globalization” and how to protect countries from
these consequences. Although both the books point to some of the same
problems regarding globalization (e.g., dangers of intensifying unemploy-
ment, monopolization, corruption, inequality, environmental neglect, exces-
sive production, labor exploitation, foreign capital flight, and financial failure
or instability), Stiglitz sees them more inevitable and intractable than
Bhagwati does. In this regard, Stiglitz’s assertion (p. 5) that “to many in the
developing world, globalization has not brought the promised economic
benefits” can be compared to Bhagwati’s enthusiastic position (p. 240): “The
debate, then should be not about whether we should be content with the
pace at which economic prosperity, aided by globalization, proceeds to
reduce, say, child labor, but about what additional policy instruments can
we deploy to accelerate that pace.”

Whereas both these distinguished economists recognize the importance
of governmental policies and their implementation in maximizing the ad-
vantages of globalization and minimizing its disadvantages, they do not
seem to fully appreciate or understand the importance of public administra-
tion in this regard. Consequently, I suggest that Stiglitz may be overempha-
sizing the deleterious impact of the so-called “Washington Consensus
Policies” (privatization, deregulation, financial market liberalization, free
trade, and balanced budgets), whereas Bhagwati may be underemphasizing
it. According to Stiglitz, Poland, which ignored the IMF’s economic policy
prescriptions, has done better than the Czech Republic, one of the “IMF’s star
pupils.” (p. 156) Yet, as of 2003, economic conditions were better in the
Czech Republic than in Poland (7he Economist, 2004, p. 83).

In regard to structural adjustment requirements imposed by the World
Bank, Stiglitz is far more critical than Bhagwati. But as we look at a
particular country (Uganda, as presented by Stiglitz, p. 70), it is not the
school fees insisted upon by the World Bank or IMF that reduce educational
opportunity but, rather, poor public administration, com