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Abstract 
The latest reform attempts in the Croatian public administration are primarily connected with 

the improvement of the entire public administration, starting with the state level, and 

descending to the levels of local and regional self-government as well as public services. The 

implementation of managerial values is of vital importance for the general interpretation of 

Croatian public administration development. The elements of managerial approach such as 

responsibility for the results, assessment and rewarding of the officials, have been 

implemented in the legal regulations. This specifically refers to the Act on the State 

Administration System and Law on Civil Servants. The author firstly analyses key 

organisational theories, reflects on the former studies regarding organisation, classical, 

neoclassical, and modern theory of organisation, presents the organisational structure as vital 

element of every administrative organisation by introducing its most significant types. The 

aim of the paper is to indicate relevant organisational theories, primarily those that mostly 

affect the implementation of adequate values in administrative organisations. The research 

shows that every organisation should implement the type of organisational theory, which will 

in the foreseeable future, contribute to professionalisation and depoliticization of public 

administration relying principally on legal and economic values. The scientific contribution is 

evident in three elements: analysis of key organisational theories, analysis of the role and 

significance of organisational structure and overview of optimal tendencies in the 

development of public administration with the purpose of implementing thorough reform of 

administration.  
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1. Introduction1 

Every organisation is based on particular settings. Those settings are closely related to rules, 

authority, and organisational hierarchy. Considering that the administrative reforms, that have 

been conducted over the past several years within the scope of every key part of public 

administration, including state administration, local and regional self-government as well as 

public services, are trying to follow and implement legal, democratic, social, economic and 

even ecological values, several key questions arise: which organisational theory is 

fundamental for the existence of individual organisation, what is its role in the development 

of the organisation itself, is it oriented towards implementing managerial principles within 

the framework of public administration? The aim of this paper is to illustrate and analyse 

relevant organisational theories and research directions which mostly influence the 

implementation of adequate values in administrative organisations. The paper is divided into 

several distinct parts. The first part refers to defining the notion of organisation, the central 

part analyses the most significant organisational theories, whereas the final part focuses on 

presenting, what author considers to be, the most crucial tendencies in public administration. 

The scientific contribution is evident in: analysis of key organisational theories, analysis of 

the role and significance of organisational structure and overview of optimal tendencies in the 

development of public administration. 

 

2. Studying the Organisation Phenomenon 
Scientific study of the organisation phenomenon first appeared in the late 19th and in the early 

20th century. The organisation is combined of “a group of mutually intertwined and 

materially well-supported individuals striving to achieve a particular aim” (Legal lexicon, 

2007: 959-960). The fundamental elements arising from this definition are personal, real 

(material) and organisational. The aim or aims for which the organisation has been 

established should be realized by combining those elements. The personal element refers to 

people, selected and connected in achieving the set aim. The real element is formed by 

totality of assets offered within the organisation with the purpose of task completion leading 

to achieving the set aims. The organisational element is expressed in dividing and connecting 

the work along with organising the personal element to use material assets for accomplishing 

the simplest manner of task completion for the purposes of attaining the final aim (Legal 

lexicon, 2007: 959-960). Similarly, the organisation represents “unification, establishment, 

unity of something into one unit, that is, establishing an organised system” (Klaić, 1990: 

981). 

According to modern empirical interpretation of the notion organisation, organisation is 

defined as ”a differentiation and coordination of tasks for accomplishing the aims, which 

depends on the situation, and influences the behaviour of its members” (Bahtijarević – Šiber, 

1991: 7-9). The organisation represents “dynamic, multidimensional and complex system of 

human cooperation, that is, united performance of people based on division, or better said, 

splitting of work processes into smaller and simpler structures and their unification in one 

common sensible unit” (Koprić, 2014: 79). The basic component of every organisation is the 

organisational structure which may be formal (considerably permanent state of more or less 

                                                           
1 The content of this paper significantly reflects parts of the author`s unpublished doctoral dissertation from 

2014 named “Higher education as public service” (Faculty of Law, University of Zagreb). 
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hierarchically established relations among the functions within the organisation based on 

dividing the work processes among the people performing those functions) and informal (a 

collection of all relatively permanent relations among the members of the organisation) 

(Koprić, 2014: 79). 

It appears justified to conclude that there is no universal point of vies when it comes to 

defining organisation. It is rather formed on the basis of the author`s point of view as well as 

those interested in the organisational theory principles. For the purposes of this paper, it is 

more than enough to emphasize the existence of the previously mentioned notional categories 

of the organisation itself. A more thorough analysis, which includes all the available 

terminology regarding organisations in domestic and foreign literature transcends the 

framework of this paper and is as such disregarded by the author.  

 

2.1. More about the importance of organisational theories 

Literature offers numerous classifications of organisational theories. Theories of organisation 

can be defined as “a system of fundamental, general and special concepts and connected, 

general and necessary experiential views expressed through the model of occurrences within 

an organisation” (Žugaj et al., 2004: 2). When observing the theory of organisation as a 

whole, it is important to highlight that its cognitive perception is not as comprehensive as is 

the case with other empirical theories. The reason for that lies in the fact that it still has not 

developed a sufficient number of theories, nor has it succeeded to form one integral theory of 

organisation. Therefore, it is important to differentiate between empirical and normative 

theory of organisation. The former should determine the features of the organisation itself, 

while the latter should estimate what the same organisation should be like (Žugaj, 1989: 146).  

The theory of organisation was formed from immediate human practice. However, according 

to Kapustić, the humanity has taken a lot of time to establish the first theoretical assumptions 

about organisations (Kapustić, 1991: 17). Within the scope of science about organisations, 

there are numerous theories whose classification is interpreted in different ways. Literature 

presents the most frequently applied organisational theories according to: a) relatedness of the 

ideas (e.g. behavioural school, empirical school, school of decision-making theory, 

quantitative school, school of managerial processes); b) time frame in which individual 

theory has appeared (prior studying of organisations – since the beginning of civilisation until 

1903; classical theory of organisation – from 1903 to 1930; neoclassical theory of 

organisation – from 1930 to 1950; modern theory of organisation – from 1950 till today) 

(Bakota, Romić, 2013: 15-18).  

  

2.1.1. Features of individual organisational theories 

Classical theory of organisation is also referred to as the theory of scientific management and 

its base is structured on: 1) the aim – all aims are determined on the highest level; the choice 

of aims and plans for their realisation is defined by the managerial structure situated on the 

highest level of organisation; 2) distribution of work – presents a crucial condition for 

improvement of work productivity and managerial efficacy; it is a condition of higher 

specialisation without which there can be no efficient work or higher levels of production; 3) 

managerial span – complex endeavours are realised by dividing them into more or less 

homogenous assignments entrusted to individuals; in order to achieve a common goal, there 

should be a managing supervisor to direct and unify the holders of individual assignments; 4) 
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hierarchical structure – implies the distribution of work in which there are precisely assigned 

roles and assignments for every individual in accordance with the attitude that higher 

organisational levels possess higher authority; appropriate authority is appointed to each level 

thus forming a hierarchical chain in which authority is distributed accordingly from higher to 

lower levels; 5) coordination – fast and significant changes in the environment underline the 

necessity of coherent conduct of unity towards outside factors, which implies the demand for 

quality coordination (Bahtijarević – Šiber et al., 1991: 45-51, according to Bulat, 1977: 13). 

The most prominent characters in the field of classical theory of organisation are: 1) 

Frederick Winslow Taylor (1856-1915) – also referred to as “the father” of scientific 

organisation of work, that is, scientific management; he has attributed experimental character 

to organisation and was the first one to study the implementation of scientific principles of 

organisation of work etc.; 2) Henri Favol (1841-1925) – known as the establisher of the 

administrative doctrine (the greatest significance is assigned to group of administrative work, 

that is, administrative function); the entire production is, according to his convictions, 

distributed into six functions: technical, trading, financial, the function of security of property 

and people, accountant and administrative (it refers to predicting, organising, commanding, 

coordinating and controlling); he was the first one to elaborate the task theory; 3) Max Weber 

(1864-1920) – has developed the concept of bureaucratic organisation characterized by 

following assumptions: hierarchy, rules and procedures, authority and structure (Bahtijarević 

– Šiber et al., 1991: 36-45).  

The drawbacks of the classical theories of organisation, oftentimes mentioned in literature, 

are: perception of humans exclusively as economic beings, referred to as additions to 

machines and means or increasing efficiency; perception of organisation as closed system, 

neglecting the psycho-social aspect, ignoring the human component. Unlike the classicists, 

neoclassicists have coped with problems of a human as an individual (the social issues of 

organisations are placed as central parts of their interpretations). As key features of 

neoclassical theories of organisation, the following are mentioned: needs and motives of 

workers, informal organisation, participation, conduct and style of management (Bahtijarević 

– Šiber et al., 1991: 52). The school of social system, that is, the theory of behaviour within 

organisation was marked by A. Maslow, F. Herzberg, R. Likert and others. Essential features 

of neoclassical theory of organisation are: motivation, informal organisation, communication 

and participation (Bahtijarević – Šiber et al., 1991: 56-60). The contributions of neoclassical 

theory (major differences in comparison to classical theory) are: greater knowledge of human 

behaviour, especially related to working environment and pleasure at work; informal 

organisation has been discovered and it has been confirmed that mechanistic structure cannot 

fulfil functional needs.  

Modern theory of organisation emphasizes the process rather than the function. Bulat 

highlights several of its key features: 1) multiple character of decomposing the unit, 2) multi-

dimensional nature of interaction between parts and unit, 3) adaptability and 4) openness of 

the organisation (Bulat, 1977: 131). 

Koprić identifies seven fundamental research directions of the theory of organisation, and 

those are as follow: mechanicism (classical school of organisation and school of human 

relations), theory of organisational conflict and power, the theory of decision-making, 

interest-political direction, theory of open system, cybernetic direction, and theory of self-

referential and autopoietic systems (Koprić et al., 2014: 83). The mechanicistic approach 
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(classical school of organisation and school of human relations) observes organisation 

mechanicistically and instrumentally, that is, as a means of achieving particular aims (F.W. 

Taylor in America and H. Favol in Europe, L. Gulick, L. Urwick, J. Mooney and others). The 

theory of organisational conflict and power is sociological criticism of the theory of 

mechanicism since it illustrates what occurs in reality of existence of organisation (M. 

Crozier, J. Thompson, A. Etzioni, M. Dalton and others). The decision-making theory 

focuses its attention on the decision-making process while rejecting the assumptions of 

classical model of decision-making, which perceives individuals as economic entities that 

reach their decisions in the conditions of utter determination (H. Simon, C. Lindblom, J. 

March, R. Cvert, J. Thompson, R. Dahl, W. Dill and others). Interest – political direction (the 

coalition formation theory) claims that there is a plurality of aims present within an 

organisation which represent interests of members and other subjects from the organisational 

environment etc. (J. March, R. Cvert, J. Thompson and others). The theory of open system 

indicates that the problem of organisation can only be understood only when considering its 

relations towards the environment (F. Emery, E. Trist, P. Lawrence, J. Lorsch, J. Thompson, 

W. Dill, D. Pugh and others). Cybernetic approach stipulates that the issues within an 

organisation originate not only from miscommunication but are also a result of struggle for 

power or scarce resources (N. Wiener, A. Kolmogorov, W. Ashby, K. Boulding, J. Dorsey 

Jr., S. Beer, K. Deutsch, L. Mehl and others). The theory of self-referential and autopoietic 

systems perceives organisation as a system, which by using its own elements, is self-restoring 

and self-alternating, whereby it orientates itself according to self-conception that is constantly 

being confirmed and changed in the consciousness of its members (N. Luhmann) (Koprić, 

2014: 83-90).  

The theory of systems is connected with the scientist Ludwig von Bertalanffy (1901-1972). 

Each organisation has certain relations to the environment; organisation predicts demands 

and changes in the environment to ensure itself against their negative influences; the same 

organisation should be flexible in order to adapt to new conditions; there is constant 

communication between the environment and the system; the principle of equifinality is 

emphasized (the same aims can be achieved in different ways, even under different initial 

circumstances); one of the characteristics is also negative entropy (by using larger amounts of 

energy from the environment than necessary for the survival of the system, the system 

cumulates energy and stores it and thereby achieves negative entropy (energy is used for the 

growth of the open system and its expansion as well as insurance from future difficulty). 

“Organic” form of the organisation is “adjustable under variable circumstances, in which new 

issues and unpredicted demands for action arise constantly and cannot be automatically 

distributed among functional roles as they are set in the hierarchical structure” (Perko – 

Šeparović, 1975: 90).  

 

3. What Is the Organisation Environment? 
Pusić defines the environment negatively; it refers to all the occurrences which are not 

included in the system, regardless of their relevance for it. The environment consists of 

potentially infinite number of elements. Relevant environment is the one influencing the 

system itself. The relationship between the system and the environment depends on the level 

of the development of the system and the needs that connect them (Petković, Kregar, 1994: 

18-19, according to Blažević, 2004: 162).  
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In addition, the author on the following pages, presents one of the most significant theories 

influencing most of current organisations and to a larger extent applicable when conducting 

empirical research related to individual administrative organisations. This is the so-called 

network theory. The network society is, “…a special form of social structure…which is a 

feature of information era” (Castells, 2000: 5 according to Đulabić, 2011: 16). Börzel 

recognizes two schools referring to understanding of administrative networks: the school of 

interest mediation, where network represents a general concept which implies different 

relations between interest groups and state, and administrative school, where network is 

perceived as a special form of administration (this implies mobilisation of political means in 

situations where they are widely distributed among public and private participants) (Börzel, 

1998: 255, according to Đulabić, 2011). The network theory was formed as a response and 

criticism of traditional monocentric approach and is to an extent related to multicentric 

approach.  

 

4. Importance and Significance of Organisational Structure in Reform 

Attempts 
Organisational structure represents organisation anatomy, or in other words, the structure of 

elements of which organisation is composed. Three key questions of every organisation are: 

complexity of organisation, formalisation, and centralisation. Complexity of organisation 

refers to levels of horizontal and vertical differentiation. Horizontal differentiation represents 

the distribution of assignments on the same level, particular organisational units perform 

different types of assignments, but in comparison with administration, they are on the same 

level (flat organisations). Vertical differentiation divides an organisation on more levels of 

decision-making, the more levels there are, the deeper the organisational structure is. 

Formalisation of organisation illustrates to what extent is the behaviour of organisation 

members and the organisational functioning itself proscribed in advance by establishing 

adequate standards and procedures. The more the proscribed procedures, the lesser the 

possibility of adjustment to sudden changes, while the way of communication between 

individual organisational levels is most frequently conducted in writing. The positive side of 

formalisation is security and predictability, clearly expressed obligations and responsibility of 

each individual workplace. Centralisation of organisation indicates the presence of levels on 

which decision are made (in centralised organisations all important decision are reached by 

the administration, whereas organisation units reach the decision about less important 

technical issues; in decentralised organisations individual organisational units make their own 

independent decisions about all the important issues regarding business, while administration 

is simply there to ensure the made decisions are in accordance with the general aims of the 

organisation) (Sikavica, Novak, 1999: 140; 157-161, according to Bakota, Romić, 2013: 29-

30). 

After having defined the organisational structure, it is important to highlight its currently 

existing forms. Hierarchical structure is the most frequent type of cooperative relations, while 

teamwork and networks are slowly being developed. Based on their characteristics, 

administrative organisations are (organisations in which professionals perform social 

assignments based on permanent distribution of duties and authorities) closer to hierarchical 

pole. Based on this, the following types of organisational structures are to be recognized: 

functional or functions-based – related and similar assignments are grouped and connected 
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thus forming organisational units (e.g., all the assignments of an organisation are divided into 

five departments: accountancy, finance, production, procurement, and sales); divisional or 

division-based – is most frequently applied in large companies as a consequence of 

enterprises (e.g., organisational structure of one bank is mostly focused on its users – 

therefore there is a department of savings in kunas (Croatian currency) or in foreign 

currencies; department of entrepreneurial and residential loans and similar); project – 

temporary structure existing only for the duration of a particular project, that is, the 

realisation of project aims (mostly applied in development of complex products: weapons, 

space exploration and similar); T-form – organisation based on open systems and use of 

information technologies where it is difficult to determine the boundaries; network or 

network-based – is formed on the network of individuals who exchange information between 

themselves, there is no hierarchy among them and attention is paid to good human relations 

thus enabling creativity when working (Žugaj et al., 2004: 222-232, according to Bakota, 

Romić, 2013: 30; 31). 

Organisation, for instance, of a highly developed public university should integrate four 

groups of processes defining its inputs, changes and outputs: managerial group of processes – 

manages the remaining groups, controls their quality, efficiency, costs of using and creating 

resources, develops all the process groups and manages the relations with the environment; 

educational transfer process group – prepares and transfers educational content to students 

while training and assessing them in the use of the same content; educational content process 

group – procures and forms educational content for students, experts and environment; 

research process group – creates new educational content and distributes it to process groups 

of educational content and transfer, that is, to students and experts in the environment 

(Buratović, 2009: 133). The higher education system is composed from the ministry and 

agencies, public and private universities, students, institutions which offer professional 

training in applied knowledge, learning and development with certificates of institutional 

organisations, learning in companies with internal quality recognition and individual informal 

training. According to Buratović, it has been noted, that the existing educational forms do not 

posses enough quality to fulfil the needs of the entire social development, so, if the society 

demands swifter development, they will stimulate citizens and students to approach higher 

education and quickly progress, in addition to them influencing the creating of new 

organisational forms with fewer expenses and more quality than the current ones obtain. In 

this case, private and public universities would gain a lot of competition, whereas students 

and citizens would be offered more affordable forms of education of higher quality (new 

entrepreneurs in higher education might be advisory bodies, professional expert 

organisations, individual experts, and teachers from public universities, who would be willing 

to join the more affordable private sector). On the other hand, the state as the society`s 

representative should “stimulate the competition in higher education regardless the fact that 

current organisational forms appear sufficient” (Buratović, 2009: 164-165).  

 

5. Conclusion 
Based on the presented facts, certain measures, that Croatia might apply in the 

implementation of new reform processes, are easily obtainable. In accordance with that, it is 

necessary to emphasize the following tendencies, (the mentioned tendencies are shown in 
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scheme 1) which are of outmost importance when referring to thorough public administration 

reform:  

 
Scheme 1. Tendencies in public administration in the Republic of Croatia 

Source: author`s interpretation 

 

1. Tendency for professionalisation and depolitization – according to the Strategy, the 

existing segmentation of the political and clerical sphere in the Croatian public 

administration do not ensure enough political independence, professionalism and 

continuity in performing the highest executive functions. The purpose of the reform of 

the Croatian state administration in that area is, as is highlighted, depoliticization and 

professionalisation of the highest executive functions in the administration and 

establishing legislative framework to explicitly connect employment with the skills and 

abilities required in the highest executive functions (Strategy, 2008: 29). The first move 

in the reform of public administration should, therefore, be professionalisation and 

depoliticization of public administration2 which would allow employability based on 

abilities and qualifications rather than on political suitability. Thought should be given to 

forming of independent agencies assigned for employment in public administration 

(Bađun, 2004: 150). “Permanent professional development and training of the Croatian 

state officials in acquiring new knowledge and skills necessary for personal professional 

development and career progress, is the key factor for development of human potential, 

and thereby increase of efficiency and work quality in complete state administration” 

(Strategy, 2008: 32). An idea to establish a faculty for public administration in Croatia 

should be given careful consideration to (so far, kudos to special graduate professional 

study programme of public administration in Osijek, Zagreb and Rijeka), 

                                                           
2 See the Law on Civil Servants, Official Gazette (92/05, 140/05, 142/06, 77/07, 107/07, 27/08, 34/11, 49/11, 

150/11, 34/12, 49/12, 37/13, 38/13, 01/15, 138/15, 61/17, 70/19, 98/19) and the Act on State Administrative 

System, Official Gazette (66/19) 
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2. Tendency for privatisation and deregulation – different structures have made various 

attempts of privatisation and deregulation with the aim of reducing the high number of 

regulations. The mentioned processes are quite significant for economic, administrative 

and political practice. They are also the main feature of one of the most prominent 

doctrines nowadays referred to as new public management. Croatia should learn from 

other`s mistakes (analyse both advantages and disadvantages of privatisation of public 

services) and consider whether it should strictly follow experiences of other countries or 

choose its own path which would best suit the situation it is currently in, 

3. Tendency for rationalisation and efficiency –in Croatia there is an ongoing debate about 

the number of employed officials in state and public services and it is considered 

necessary to reduce these numbers. The question that is imposed is: what is the real 

number of employed officials in Croatian public administration? It is known, that of the 

total number of employed people in Croatia, approximately 25% work in the public 

sector including the employed in the bodies of state administration, public services 

(education, healthcare, and culture), public companies. In order to ensure rationalisation 

and achieve efficiency of public administration, Register of the employed in public 

sector has been assembled with the aim of gathering the data about state officials and 

employees including officials and employees in public services. This way, the Register 

enables monitoring the data and the changes that occur. In contrast with other countries, 

that have the exact data referring to numbers of officials employed in public 

administration, Croatia, however, still does not have the exact figures, which are, for the 

time being, only speculated about. One cannot help but wonder, why this is so? What 

should be done to change this? One possibility is to use the existing Register to execute 

reorganisation of state administration and public services. Another thing would be to 

enable employment of competent, rather than politically suitable, people in public 

administration. In addition, officials with outstanding quality and performance should be 

enabled to progress in their career, any corruptive actions should be immediately 

sanctioned, collective awareness of citizens should also be changed. Based on the 

experience of other countries, the following measures should be enforced in the Croatian 

system: establish agencies with a high level of autonomy; privatise public service 

through tendering; enable contracting with subjects in private sector for the purposes of 

performing assistant and technical work. There are a lot of options for privatisation of 

public services, but it too should not be perceived as “a remedy for all ailments”, 

especially when it comes to public companies whose privatisation could be described as 

“selling family fortune”.  

4. Tendency for implementing information and communications technology – reform 

attempts should also strive to simplify administrative proceedings and enable the 

application of e-management. Electronic management (e-management) represents 

“infrastructure allowing bodies of state administration to operate by using information 

and communications technology orienting thereby the entire processes towards users 

(including permanent adjustments of technological and administrative framework in 

which the bodies of state administration operate for the purposes of achieving work 

efficiency, more rational budget use and providing quality services)” (Strategy, 2009: 6). 

Information and communications technology exemplifies fundamental technology of 

information society as well as the society of knowledge (Strategy, 2017: 1). What about 
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the implementation of information and communications technology in Croatian public 

administration?! Great effort is required to enable proper functioning of e-services (some 

of the measures have been conducted within the healthcare system – e-healthcare and 

similar). The fact that many citizens in rural areas do not have Internet access due to their 

poor financial situations should not be disregarded. Furthermore, once this issue would 

be resolved, others would arise, such as competency of citizens to use such applications. 

It is therefore necessary to organise and conduct continuous educations about using e-

applications. If not, the main aim of e-management would seize to be obtainable and that 

is to make public administration available to every citizen.  
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