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Abstract

Representative bureaucracies are one of the important requirements for the establishment of ethnically inclusive societies. The support for the policies and institutions of a state is often directly linked to the extent in which the various groups of citizens feel they are being represented, not only in politics but also in the state apparatus. A bureaucracy that reflects the cultural and ethnic diversity of the population is more likely to serve the interests of all groups of society and thus can maintain a higher level of support. This paper presents strategies that the European Centre for Minority Issues (ECMI) in Flensburg, Germany plans to apply in collecting and analysing data on ethnic minority inclusion in the civil service sector in Eastern European countries with a substantial ethnic minority population. The paper argues that such data is valuable to both policymakers and researchers who can use it to develop concrete recommendations and thus advance minority related policies. The presented strategies combine both quantitative and qualitative research methods to assess current levels of minority inclusion and to analyse legal provisions and political practices that affect minority representation in public administration. They use content analysis, statistical data analysis and interview techniques to develop a comprehensive vision of causal relationships in the area of minority inclusion in the civil service sector. The outcomes of this research aim at contributing seriously to the further advancement in minority policy advice and evaluation.
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1 Introduction

This paper presents strategies that the European Centre for Minority Issues (ECMI) in Flensburg, Germany plans to apply in collecting and analysing data on ethnic minority inclusion in the civil service sector in Eastern European countries with a substantial ethnic minority population. ECMI envisages employing the presented strategies and methods in various research projects investigating minority inclusion in the civil service sector in Eastern Europe. The paper will first outline the importance of minority inclusion in the civil service sector and then discuss methods for analysing the availability and effectiveness of the legal norms and actual practices that regulate the entrance and career of staff into the civil service. It will also propose specific empirical indicators for estimating the extent of minority inclusion in the civil service sector.
2 Relevance
Today, the overall goal of building and maintaining ethnically inclusive societies is common political agreement within Europe. Differences between governments and civil actors persist only in the understanding of the extent of inclusion and the definition of the minorities to be included.
 A good indicator for this development is the growing number of governments and international organisations that are already promoting the maintenance of ethnically inclusive societies. The most prominent European actors in this field are the Organisation for Security and Cooperation in Europe (OSCE) and the Council of Europe (CE). Both have set a number of international standards in minority representation and inclusion. The Council of Europe Framework Convention for the Protection of National Minorities that became effective in 1998 marked a milestone in terms of standard setting on minority inclusion. The most recent result of the efforts of the OSCE is the Lund Recommendations on the Effective Participation of National Minorities in Public Life
. The Lund Recommendations were prepared at the request of the OSCE High Commissioner on National Minorities (HCNM) by an international group of distinguished scholars in 1999 to promote various options that states could choose to enhance the participation of minorities in public life.

This overall positive development has had its drawbacks. Although the general awareness of the problems of ethnic minorities has risen significantly in recent times, the results of this awareness, such as policy recommendations and international legal frameworks, remain too general in nature. Few of them include concrete commitments and measures to enhance minority inclusion. This is partly due to political reasons. International policy regimes depend on the will of the participants to reach a common agreement and the result is trade-offs that hinder concrete commitments. Another factor that leads to the dilution of concrete recommendations is partially the lack of knowledge on both the actual level of minority inclusion in the different fields of public life as well as the functioning of methods for its promotion.

Some areas of minority inclusion in public life are better covered by scientific research, such as policy recommendations and legal standards; however, there are fields that are far less covered. The inclusion and representation of ethnic minorities in state bureaucracies belongs to the latter category. Today there is a strong lack of comprehensive and reliable surveys on the levels of representation of minorities in civil service within most East European countries.
 The Advisory Committee on the Framework Convention for the Protection of National Minorities acknowledges the lack of reliable statistical data on this: 

The Advisory Committee encourages States to set their own targets to achieve greater participation of minorities and to monitor the impact of specific measures devoted to increasing enrolment in public employment programmes. Yet, a recurrent shortcoming in this area is the lack of quality statistical data. In many cases, there may some general data available but it is not detailed enough, neither broken down by location nor gender. State Reports on the implementation of the FCNM usually reflect this state of affairs by furnishing only limited statistical data, sometimes too segmented to get an overall picture of the situation.

The same applies to the policy recommendations and the standard setting in this field. Compared to such standards set by the United States of America and Great Britain, which now have a long-established tradition of both implementation of diversity enhancement policies and of their evaluation, for most of the states in Europe, especially in Eastern Europe, there is a lack of research and knowledge of the promotion of minorities within state bureaucracies.
 The extensive Lund recommendations advise governments to install measures for minority participation in the civil service and the Framework Convention of the Council of Europe asks for affirmative action.
 But both do not elaborate further. 

This is remarkable considering the importance of the topic. Inclusive societies cannot prosper under the administration of an exclusive bureaucracy.
 Representative bureaucracies are one of the important requirements for the establishment and prosperity of inclusive societies. Ethnically diverse societies are built upon a multitude of different cultural and social groups, each of these demanding special measures for the maintenance and improvement of their well-being. Even if these measures are agreed upon within the political system of a multiethnic state, they still have to be installed by the state bureaucracy, which if culturally and socially exclusive, is not likely to engage and distribute its funds according to  demand and equity. Scientists of the UNRISD found lately: The public sector may be rendered ineffective or illegitimate if it fails to develop mechanisms to regulate difference, inequality and competition.
 Thus a bureaucracy that represents the ethnic and cultural heterogeneity of the population is of major importance for the existence of a truly inclusive society.
 It is also more likely to get the broad support of the population and therefore, to contribute to social peace and a fair competition of social and ethnic groups, which is a basic democratic standard.
 A recently published study by the OSCE emphasises the leading position of the state in this field:

As a role model, governments offer leadership and demonstrate good practice to society as a whole. Within public bodies there is considerable scope for the employment of positive action methods. Governments can show the way by actively implementing anti-discrimination and equal opportunity measures in its own employment and procurement practices.

The countries of Eastern Europe managed the past transition from state-communism to free market economy and democracy in a remarkably peaceful way. One of the reasons for this mostly successful transition was their effort to avoid inter-ethnic tensions and open confrontations. Many of these countries found ways to incorporate at least the most urgent demands of minorities into public policy. The sad exception of the former Yugoslavia only validates this finding. 

In some Eastern European countries nowadays minorities are already integrated into the political systems. Still Eastern Europe is not a zone with high levels of societal inclusion. After managing transition, these countries are now confronted by the task of incorporating minorities not only into political life but also into the social, economic and cultural spheres of public life as well. While Roma are an extreme case, there are many more minority groups in Eastern European countries, including those that are already members of the European Union, that suffer from the deficits of political and social inclusion that still prevail. To bring an end to such segregation and inequality means also to bring an end to exclusive and unrepresentative bureaucracy.

Well-performing policies need to be based on sound knowledge of the situations facing a country. The way to the promotion of inclusive societies and related standard setting goes through the study of the current facts and of the most promising measures and options to increase minority inclusion in public life. That is why an empirical and thorough analysis of the ways in which previous and acting governmental policies have shaped the situation of minority representation within the civil service sector is paramount. Effective advice can only be given on the basis of extensive, but result-oriented research.
3 Strategies

The following strategies were developed in the drafting of a research project that ECMI is planning to implement starting in fall 2007. The project is called Ethnic Minority Inclusion and Representation in the Civil Service Sector and will include research in six Eastern European countries.

The general aim of the project is to provide a thorough and comprehensive view of the inclusion of ethnic minorities in the civil service sector in Eastern European countries with a substantial ethnic minority population. It is designed to provide a systematic comparative analysis of the present situation as well as the dynamics of changes of minority inclusion in the civil service since 1990. Both present situation and the previous dynamics will be reviewed with a specific focus on the legal norms and actual practices that regulate the entrance and career of staff into the civil service. This will lead to a deeper understanding of the effects that forms of legal regulations and other practices have on the staffing of governmental structures and their impact on the inclusion of ethnic minorities.

3.1 General outline

As our goal in designing the project was to get a better understanding what formal and informal rules affect minority inclusion in the civil service sector and how this inclusion has changed and developed in the past, we decided to build our research strategy upon three pillars:
· Assessment of the policies and legal and administrative provisions that affect minority inclusion
· Assessment of the employment situation of minorities in the civil service throughout the hierarchy
· Assessment of the perception of minority inclusion among majority and minority civil servants and minority leaders

In each of these three research fields we will employ appropriate assessment methods. This includes collection and content analysis of various sources such as legal documents and administrative norms that affect the hiring of ethnic minorities within the civil service; collection and statistical analysis of quantitative data in the form of employment rosters at the states’ ministries; collection and quantitative and qualitative analysis of information gleaned through standardised questionnaire-based interviews of minority leaders, employees and heads of ministries and state agencies under review.
As we also want to analyse upward mobility and patterns of job advancement among minority employees within the civil service sector,  we will develop common indices on representation through the analysis of the empirical roster data. For an additional examination of the role and the degree that informal hiring practices play in the employment of minorities within the civil service sector, we will compare the findings of the content analysis, the employment data and the results of the surveys aiming to reveal unregulated patterns of hiring and promotion.
In general, our efforts aim at assessing the effects of different formal and informal regulations on the ability of minorities to fully integrate into the civil service, which includes both the adequate hiring of ethnic minorities as well as their ability to move to the upper echelons of the larger bureaucratic society. Focusing on positive measures, we will examine how effective the adopted institutional arrangements are in securing inter-ethnic employment juxtaposed with the negative measures of how certain barriers within these structures hinder ethnic employment. We will further seek to examine the variation in minority hiring over time to determine what factors have a greater impact, both positively and negatively, on the employment of minorities in the civil service sector. Such an approach will allow for an estimation of the varying impact of non-institutional factors – such as informal hiring rules, common administrative practices and discrimination – on the situation of minorities’ employment in individual countries. In the following we describe our approach in greater detail.
3.2 Researching legal and administrative provisions
For the legal and policy part, we want to collect and content analyse a range of policies and orders directly or indirectly influencing the staffing of the state administration. Examples of such policies and orders are Equal Employment Opportunity Programmes (EEO), Diversity Management Programmes, single special provisions for minority enhancement as parts of general staffing policies and generally all policies pertaining to affirmative action. Our aim is to collect and review, if possible, various kinds of provisions that have influenced minority inclusion since 1990. These provisions will then be classified into groups according to whether they promote the gain of disadvantaged groups at the expense of those previously advantaged, whether they single out particular groups, only enhance overall proportionality, or whether they target specific civil sector areas. For this, we will classify the arrangements into groups of positive/negative, comprehensive policies/single specialised orders, specialised EEO/general diversity enhancement provisions. Another division will be set up according to the breadth of the arrangement, i.e. the restriction to specific minority groups.
 This classification will support the evaluation and benchmarking of the gathered norms, orders and policies.
 
In order to benchmark each category of provisions, it will be further evaluated according to its effect on enhancing minority inclusion in the participating countries, which will be measured through the results of the quantitative roster data analysis. The output of this analysis will be compared to studies of already installed diversity enhancement policies in the United States of America and Great Britain. This will allow the assessment of the variation and level of development of minority inclusion policies in the countries under research. It will further allow the introduction of recommendations for the further improvement of minority representation in the civil service sector. 
An additional way to assess and evaluate this data is to use a Component of Diversity Programs and Policies Index, which will give higher scores to programmes and policies that are more detailed and include more components, like training of staff, communication of policy, accountability, additional resource commitment and scope, i.e. selection of minorities. This can be used to evaluate the efforts and will behind a programme. Another possible method is the Integration Effort Index, which would list relevant provisions and code them either with a 1 if present in a particular state and a 0 if not. This would result in high values for countries with many provisions and vice versa. However, when using this indexing method, one should be aware that it may not correctly reflect the situation in countries with few but highly effective measures. Therefore we will decide whether to build such indices only after we have collected most of our data.

3.3 Assessing levels of inclusion

The actual present level of minority inclusion in the civil service sector will be analysed through an appraisal of past and present employment rosters of a range of state ministries and agencies, such as the ministries of education, culture, finance, agriculture, regional development, interior, and state agencies and councils specialised in minority issues. These ministries and agencies were chosen because of their relationship with minority culture and minority security and protection. Though some countries impose restrictions to the collection of data on the basis of ethnicity and race, none of these prohibit the gathering of the data for scientific reasons.
 
For this appraisal, we will house the biographical data, e.g. place of birth, education, ethnicity, past career etc. from the rosters in a standardised way in a common database. Based on these data, we will build-up indices on the representation of minorities in the civil service sector. One of these indices will be the Ethnic Proportionality in Civil Service Sector Index which will be calculated by using the relative post share of the dominant group in a given service category of the civil service sector divided by its relative population share.
 An index of 1.00 will indicate perfect proportionality, an index of less than 1.00 signals an under-representation of the dominant group and over-representation of minority groups. An index of more than 1.00 will indicate an over-representation of the dominant group and the under-representation of the minorities. Another index will be the Ethnic Integration in Civil Service Sector Index, which will be based on the variation of ethnicity among the civil servants in the selected ministries and agencies and throughout the different service categories. This will be determined through the calculation of the ratio between an observed number of ethnic differences in a group of civil servants and the maximum possible differences in that group. If the ratio is zero, the index will show the complete absence of variation, e.g. a group consisting of only one ethnicity. If the ratio is between zero and one it will indicate the extent to which variation in the group exists. Accordingly, a one stands for the achievement with the highest extent of variation. This index will highlight the differences between the researched ministries and agencies and their service categories.
 We could also use a Stratification Index calculated through the ratio of minority representation at higher-level positions and the minority representation at lower-level positions. However this method is not as effective as the Ethnic Integration in Civil Service Sector Index, which yields more detailed information.
Although it has been argued that such indices are limited in explaining the true relationships between majorities and minorities, e.g. the indices will not reveal the true nature of the inequalities in highly unipolar settings and of the balanced nature of the institutions of fragmented multipolar ethnic settings, still we believe that our indices will show whether minorities are in general under-, well- or over-represented in state administrations, what career options they have and whether these have changed over time.
 While it has been criticised that these kinds of indices are not adequate in determining the often slow change of the composition of institutions in the civil service sector, they should be sufficient because of the substantial period covered by our research, ranging from 1990 to the present, and the often drastic changes of personnel witnessed in the eastern European countries’ administrations during the period of transition from state-socialism to democracy and market economy.
 

In this initial version of our methodology, we plan to collect the roster data directly from the ministries. In cases where ministries will not be able to provide detailed personal data of their employees, we will have to switch strategies and conduct representative surveys of the ministries’ staff. These surveys will include questions on the biography, career advancement and ethnic and cultural origin of the respondents. The sample size for the survey will be adequate to reduce error and provide sufficient power to the results of each country. In cases where ministries will be able to provide roster data but will not categorise ethnicity, we will discuss categorisation of the personal data according to the family names of the employees. Obviously this method is controversial, but we believe that at least in some country cases and minority groups it will yield reliable output.  
3.4 Revealing biasness and the reasons behind discrimination
To assess the perception of minority inclusion among majority and minority civil servants and minority leaders we will design questionnaires that will be used in conducting interviews with minority leaders and the employees and chairs of the ministries and state agencies in the participating countries.
 The interviews will contain statements regarding the interviewee’s perception of the opportunities for minorities to enter civil service and their chances for promotion, e.g. if the interviewees consider the current level of minority representation in the civil service sector as beneficial for society, if it should be enhanced and if they see any barriers for the career advancement of minorities. Further, there will be statements on the perception of the history, current state and benefits from minority inclusion in civil service. The interviewees will be asked to indicate a score of 1 to 5 showing their degree of agreement with certain statements. The resulting scores will be used to determine degrees of hiring biasness, if present.
 Additionally, the respondents will have the opportunity to present their views in more detail, for this the questionnaires will include a range of open ended questions supporting the 1-to-5 rating interval questions. This will enable us to add a qualitative level of analysis to our research and will ultimately add additional insight into the subject. The qualitative analysis will help to shed light on the reasons for the current level of minority inclusion and help to detect if it is shaped by the presence of informal discriminative practises or a result of past developments, such as discriminatory public policies, resource endowments or market dynamics.
We expect that for each of the reviewed ministries, agencies and minority organisations there will be one to two heads or leaders interviewed resulting in about ten responses from the administration and ten from the minority leaders in each country case. Regarding the interviewees in leading positions we plan to select the respondents among the chairs, deputies and personnel managers of the reviewed state ministries and agencies, as well as among the chairs and spokespersons of the minority organisations. We also expect that 15 to 20 employees will be interviewed from each ministry resulting in approximately 100 responses in total. They will be selected using the principles of sample randomisation applied to the already gathered roster data. 

4 Conclusion
The research strategies discussed in this paper form a comprehensive and innovative approach for the assessment of minority inclusion in the civil service sector in Eastern Europe. They resemble methods applied in related studies in the United States of America and Great Britain, two countries with a long tradition in diversity benchmarking. Once employed, these strategies will yield valuable data to researchers and policymakers in the participating countries and beyond. Although it is obvious that some of the strategies will have to be refined in the conduct of research, as the participating researchers will gain a firsthand feel of the situation and of the chances and opportunities for investigation, we believe that the presented methods and strategies will produce comprehensive and reliable results.
The outputs of ECMI’s Ethnic Minority Inclusion and Representation in the Civil Service Sector project are set to contribute seriously to the further advancement in minority policy advice and evaluation. The outcomes of the project will include recommendations for the development of further methodologies for the setting of standards in minority inclusion and their evaluation. Once implemented, these recommendations are supposed to contribute to the weakening of social and political tensions in multiethnic countries throughout Europe. The improvement of minority representation in the civil service sectors of many Eastern European countries will be an important step for the promotion of the inclusion of all social and ethnical groups in the European societies.
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