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ABSTRACT

The successful execution of public construction projects and keeping them within estimated cost
and prescribed schedules, quality and satisfying policy goals depend on a methodology that requires
sound engineering and managerial judgment. This problem is more evident in the public traditional
or adversarial type of contracts in which the contract is awarded to the lowest bidder. Construction
procurement policy of public projects has been utilised by many countries as an important tool for

achieving economic, social, political and other objectives in developing all aspects of change in the
construction industry.

Although the construction industry in Libya has suffered ever since the UN sanctions, recent events
in the region coupled with the restructuring of the economy, lifting the sanctions and re-establishing
new relations with the developed world and global free trade organisations, and attracting foreign
investments are expected to yield an unprecedented growth in the construction activities. The
Libyan infrastructure is in desperate need for development projects in many areas, especially in the
fields of water collection and distribution, tourism and housing. As a result, an unprecedented
number of projects are currently under planning and contract awarding stages, which poses as a
potentially effective opportunity to drive for change in the construction industry and beyond.

This research 1s an 1nsight of the issue of how construction procurement policies are made and how
they affect the outcome of a local public construction project in the current Libyan setting. This was
achieved by dividing the first theoretical part in to three pillars or elements of research concerned
with, Public policy 1n the context of construction procurement; Public Sector construction
procurement and Public Sector Projects Outcome to build a solid platform of a conceptual

knowledge before embarking on a case study investigation to give the required realistic background
to the scientific research.

Three case studies were selected based upon criteria drawn from the literature review. An intra and
cross case study analysis were carried out based mainly on projects’ a review and analysis of
projects’ documentation, but supported by questionnaires and an interviews for each project case
study, which enabled a process of contrast comparison, replication and interpretation of findings.

It was found that public construction procurement policy in the Libyan local context lacked clarity
in defining policy goals. Moreover, construction procurement is perceived as a contract strategy or
an arrangement, where by emphasis on the technical aspect was far greater than emphasis on other
related policy as a drive-for-change aspects. The policy of restricting the form of public projects
contracts made for hard to local public clients to embrace other procurement systems, which might
have been more beneficial to the outcome of projects in terms of satisfying policy goals. It appeared
that State bodies are more concerned with the administrative side of these projects. Technical and
project managerial aspects are usually left for their consultants, either public or private. This caused

a serious detachment of control and therefore difficulties and shortcomings in using the construction
procurement of local public projects as a policy tool.

The main findings of the analysis were based on taxonomy of documentary data collected in the
case studies, which assisted in generating conclusions linking back to the theory of the three
research elements mentioned above. Finally recommendations along the lines of enhancing
transparency, the communication process, the need for a comprehensive State guidelines and the
need for vocational education and training to participating State bodies were presented as an
attempt to inform and possibly assist academics and Libyan policy makers to achieve positive and

fruitful goals in local construction projects through good construction procurement policy making
and implementation.
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Chapter One

1.0 Introduction

The successful execution of construction projects and keeping them within estimated
cost, prescnbed schedules, quality and satisfying State policy goals depend on a
methodology that requires sound engineering judgment. To the dislike of public

owners, contractors and consultants, however, many projects experience extensive
delays and thereby exceed initial time and cost estimates. This problem is more
evident in the traditional or adversarial type of contracts in which the contract is

awarded to the lowest bidder, the awarding strategy of the majority of public projects

in developing countries including Libya.

Although the construction industry in Libya has suffered ever since the UN sanctions,
recent events in the region coupled with the restructuring of the economy, lifting the
sanctions and re-establishing new relations with the developed world and global free
trade organisations, and attracting foreign investments are expected to yield an
unprecedented growth in the construction activities. The Libyan infrastructure is in
desperate need for development projects in many areas, especially in the fields of
water collection and distribution, tourism and housing. As a result, an unprecedented

number of projects are currently under planning and contract awarding stages.

Unfortunately, the construction industry in Libya is not adequately prepared for the
policies implementation and project management problems accompanying the
anticipated boom 1n construction activities and the increasing complexity of projects.
Recent findings by Libyan State bodies like the 2003 GPC (The General Peoples
Congress) Report on Public Housing, the MFS (The Monitoring and Follow-up
Secretariat) 2003 Public Work Monitoring Report and civil engineering and
construction researchers in the Libyan universities and elsewhere namely Benkrima,
(2001), Omar (2003) revealed that delays in public projects in Libya are extensive and
worthy of further ngorous investigation of the circumstances affecting such
problematic situation. It 1s imperative to understand the underlying causes of such

delays for any corrective actions to be effective in enhancing performance and

ultimately the outcome of these public projects.
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This research is an insight of the issue of how construction procurement policies are
made and how they affect the outcome of a local public construction project in the
Libyan setting. This was achieved by dividing the first part in to three pillars or
elements to build a solid platform of knowledge before embarking on a case study

investigation to give the required realistic background to the scientific research.

The author’s knowledge of the research problem was based on many aspects of the
construction industry mindset and practice in Libya due to the close contact and
experience of designing and supervising some public projects before taking-on the
long and sometimes tiring task of producing this study, which may contnibute to help

policy-makers to build a healthy and prosperous construction industry.

1.1 Realisation and definition of the research problem

The first step in any research is to establish a firm research focus to which the
researcher can refer over the course of study of a complex phenomenon or object. The
researcher establishes the focus of the study by forming questions about the situation
or problem to be studied and determining a purpose for the study.

Infrastructure development 1s one of the key pillars of economic growth in any given
country (Kessides 2004 and World Development Report 2004 by the World Bank).
Research shows that growth is one of the most effective ways of reducing poverty in
any society. Therefore providing a developing country with good infrastructure along
with other dnivers of growth like better health and education services, a positive

investment climate, good governance that respects property rights and 1s corruption

free is central to the building of any country.

Given the comprehensive development that was achieved in the 1970’s and 1980’s by
the Libyan State, the achievements that were realised, and the large number of
projects that were completed over the relatively short period, it was natural to find

some negative aspects that contributed to problems in construction and management

of such sensitive projects and in the short and long term of the public construction
industry.

There is a basic similarity between Libya and The Kingdom of Saudi Arabia, which is

reflected in the time frame both countries endeavoured in improving the infrastructure
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in the 1970°s and the 1980’s, which the following remark by (A. Al-Ashika, 1996) 1s
relevant to both countries. Al-Ashika stated that

“ There is a very important issue here, which cannot be considered as an
ordinary matter. The execution of those projects was accompanied by
negligence on the part of the public sector departments that own those
projects of an aspect that has a direct impact on the success of the
projects, namely effective project management. There was no clear
definition of the concept of project management and the role it can play.”

The Monitoring and Follow-up Secretariat (MFS) 2003 Public Work Monitoring
Report stated that “The omission by public sector departments of the project
management aspect, and the consequent negative effects have affected the
performance of those projects. It seriously hindered the economic growth of the
country, this was mainly inherited in the 1990’s up-to to present time from the poorly
managed boom of public construction through the 1970’s and 80’s State development

plans, where public construction projects were and still way beyond acceptable limits

of time and cost overruns.”

The realisation of the importance of choosing the suitable procurement policy and
ultimately the path or method in those projects was minimum, even the basic thinking
of the purpose and the aim of every infrastructure project and it’s suitability to the
local public and environment was ignored in many cases. Given the development
needs of the ever deteriorating infrastructure of Libya in general and the city of
Benghazi in particular and the complex public nature of these problematic publicly
owned projects, one can not escape the national and moral duty of investigating the
causes of such deterioration and the continued mis-management of public money.

In any given State, policy is an envision of the thinking of the political system. It 1s
imperative to any public related studies to understand the process of forming a policy,
within its specific environment. In the case of Libya any policy 1s echoed in laws and

regulations governing the implementation of public construction projects, either

national or local.

1.1.1 Research problem similarity in previous literature
One has to realise the fact that any research topic has academic and real-live practice
roots in which it feeds on, and branches that follow its growth by neither omitting nor

underestimating the work of others who embarked on researching any similar or
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related areas. In the following section we review some of the literature which shed

light on the issue of under performance in public construction projects in the

developing countries and their main conclusions.

Ogunlana et al. (1996) studied the delays in building project in Thailand, as an
example of developing economies. They concluded that the problems of the

construction industry in developing economies, can be nested in three layers:

1. problem of shortages or inadequacies in industry infrastructure, mainly supply

of resources;

2. problems caused by clients and consultants; and

3. problems caused by incompetence of contractors.

Kumaraswamy et al. (2000) surveyed the causes of construction delays in Hong Kong
as seen by public clients, contractors and consultants, and examined the factors
affecting productivity. The survey revealed differences in perceptions of the relative

significance of factors between the three groups, indicative of their experiences,

possible prejudices and lack of effective communication.

And in Afnca, Mansfield and Ugwu (1998) studied the causes of delay and cost
overrun in construction projects in Nigeria. The results showed that the most
important factors are financing and payment for completed works, poor contract

management, changes in site conditions, shortage of material, and improper planning,

Assaf et al. (1995) studied the causes of delay in large building construction projects
in Saudi Arabia. The most important causes of delay included approval of shop
drawings, delays in payments to contractors and the resulting cash problems dunng
construction, design changes, conflicts in work schedules of subcontractors, slow
decision making and executive bureaucracy in the public owners’ organisations,

design errors, labour shortage and inadequate labour skills.

Cited in Odeh (2002) where Mezher et al. (2000) conducted a survey of the causes of

delays in the construction industry in Lebanon from the viewpoint of owners,

contractors and architectural/engineering firms. It was found that owners had more

concerns with regard to financial 1ssues, contractors regarded contractual relationships
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the most important, while consultants considered project management issues to be the

most important causes of delays.

Battaineh (2000) evaluated the progress reports of 164 building and 28 highway
projects constructed during the period 1996-1999 in Jordan. The results indicate that
delays are extensive: the average ratio of actual completion time to the planned

contract duration 1s 160.5% for road projects and 120.3% for building projects.

Almost all of the aforementioned researches in the developing world construction
seem to revolve around a profoundly related and largely un-mentioned term, which is
construction procurement. All of these different researchers in their different
countries seem to agree literally or contextually at least on one issue, that there is a
bigger and higher force which dictates and controls all aspects of any public
construction project, which we believe is the State’s Policy behind the regulations

controlling the actual implementation of policy within the period of conception to

completion of public projects.

1.2 Research initial propositions

Any researcher embarks on the task of an investigatory research has a pre-conceived
ideas and views of the subject in question, which generate an initial propositions,

which remains to be proven creditable or not.

Yin (1994) identified propositions as a major component of research design that is

important for case studies.

As a result of the author’s previous experience in dealing with the local public sector
in Libya and in the city of Benghazi in particular a number of initial propositions were
formed and they can be summarised as follows:
¢ The Libyan infrastructure is in desperate need of development, which lies in
the hand of policy-makers who are influenced by the rising problem to balance
the supply and demand of the infrastructural projects nationally and locally.
o The Libyan construction industry is rigidly regulated and needs flexibility.
e The contractual arrangements of many public projects are highly and strictly
regulated.

e There is no clanty in the State’s construction industry policies goals and

implementation approaches.
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e Performances of local construction projects are unsatisfactory.

e The State’s general criteria of the outcome of local public construction

projects 1s not clearly defined to the public clients and contractors.

e Emphasis on projects completion is greater then emphasis on the quality of the

projects’ outcome.

o Interferences of powerful State’s bodies affect the outcome of local

construction projects.

1.3 Research aims and objectives

Firstly the objective of this study is to evidence the aforementioned propositions by
investigating the existing State’s policy and practices of the construction of the local
projects in the city of Benghazi, and cntically focus on the State’s policy towards
local construction procurement of projects, and secondly investigating whether there
are any explicit policies dealing with this issue, also evaluating the current State’s
strategies concerning reaching the intended policy goals through construction
procurement and the effect on the outcome of these projects in terms of their success
in reaching the intended developmental functional and political goals if any.

The main aim of this study is firstly to explore the effect of construction procurement
policy on the outcome of public projects, and secondly to identify the linkage of this
policy and the public construction, and weather public policy can be implemented via
construction procurement or its underutilised as a potential tool to dnve for change.

Although the aforementioned aims are general, the emphasis of this study is on the

Libyan public construction context.

1.3.1 General and specific objectives

The objectives of the study can be either general to the subject of research or to the

context of the local construction in Benghazi-Libya, and they are:

e To develop a conceptual understanding of the public policy-making process in

general and in the context of the construction procurement in particular using
system thinking,

e To critically review the existing literature on construction procurement and the

issue of policy implementation through procurement systems and its
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significance on the local construction projects, and thereafter to develop a
working definition of State Procurement Policy for the purpose of this study.

o Characterise the Libyan local construction projects’ criteria to generate an
understanding of the effect of the State’s policies on these projects in terms of
time, cost, and quality, and policy goals satisfaction.

e To reach an overall understanding of the linkage between the State’s policy-
making and implementation through construction procurement and its effects

on the tangible and intangible outcomes of the public construction projects.

1.4 Significance and need for the research

In the thirty three years since the start of major construction in Libya which was
accompanied with the lack of attention and consideration of the infrastructure
management accompanied by the effect of the UN sanctions and rapid changing of
political i1deologies and public policies in the last five years has resulted in little
research on the 1ssue of the effect of State’s policies on all walks of live in Libya. The
construction industry i1s no exception, where there were limited attempts to follow
specific State’s policies during there implementation and the reaching of their goals
within the public domain. This has led to the lack of feedback to policy-makers which
hindered their understanding of the contemporary problems caused by a blurring
picture of the reality in the construction industry.

The fact that State’s public departments have not properly reported or even realised
the problems encountered in their local projects life cycle and the effects of
implementing specific policies, contributed in forming an inconsiderate culture of

public clients, where there was no motive or incentive to highlight these problems and

making them more accessible to the State’s regulating bodies.

A need to understand the worth and relevance of a certain State’s construction policy
is paramount to achieve developmental goals in building any economy. This need has
to be satisfied by a comprehensive review of the current situation by covering all

aspects of policy-making, construction procurement and the outcome of public

projects.
The study results will help to assess the extent of the problems encountered in the

local construction projects which relate to the State’s policies. Also it will put forward

some suggestions to the policy-makers to make more sense of the problems which are
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not clearly realised and analysed when approached by a strictly project level

prospective.

1.5 The conceptual frame“;ork of the research

Construction procurement is an element of policy which can be implicit, and it forms
and evolves in the decision making process depending on the setting and the
surrounding environment. In a public client the decision is part of a policy, which 1s
formed, legislated, and implemented in the State environment. Looking at the State
policy making process as a system, with its inputs and outputs, allows us to have a
whole and comprehensive picture of the process.

Arrowsmith (2004) argues that traditionally, governments used their extensive power
to use procurement as an instrument to achieve variety of objectives. Sometimes these
objectives can be unrelated to the original objectives that were formally targeted with

construction procurement.

Any country’s developmental objectives require an extensive knowledge of the

surrounding environment, and that necessitated the search for a specific approach as a

framework for the study.

The study was built on three major elements or pillars of a cntically constructed

literature review followed by a summary in each Chapter and they are:

Research Element One: Understanding public policy and public policy-making,

Research Element Two: Public sector construction procurement.

Research element Three: Public sector construction projects outcome.

These three elements of the study fed the overall knowledge of the issue and made it
easier to construct a comprehensive understanding of the current state of the local
construction procurement in Libya after reviewing the environmental and surrounding

aspects of the Libyan setting. A simplified illustration of the framework is presented
in figure (1.1).
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Research Element One:
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policy and public policy-

making
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Research Element Two:
Public sector construction

Research element Three:

Public sector construction
procurement

projects outcome

Figure 1.1 A simplified illustration of the research framework

1.6 Scope of the Study

The study was conducted in a way which ensured the specificness of the issue by
going from the general 1ssue of public policy, construction procurement and projects
outcome to a more specific insight in the Libyan context. These issues were put into
perspective in the Libyan context when the construction environment in Libya was
reviewed and studied. The context in which this study has been investigated was
envisaged in the choice of the case study projects, where the projects reflected the
predefined criteria to be relevant to the subject in question. The study covered the
State’s policies related problems encountered in the procurement of Libyan

local/municipal construction projects with reference to the city of Benghazi, which

faced some limitations.

1.6.1 Limitations of the study

Political constraints: Due to the personal and ‘logical’ concem of the author, the
ideological sources and roots of the general Libyan policy were not discussed in a
bold and blatant critical manner, although a need to such critique is important. But

this might happen in a future research by expanding the subject to higher levels within
the political system in Libya.
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Socio _economic_constraints: The outcome of the projects can also be evaluated
against the socio economic satisfaction of the public, however in our study it was not
investigated in the street level where any effective policy should be rooted. That was
due to the lack of creditable data or State’s reports and studies on the socio economic
effect 1n public construction in Libya. This shortcoming of our study was

compensated by a concentration of the subject on the effect of the policy on

construction procurement related issues alone.

Case study constraints: There were a number of limitation constraints faced in
carrying out the case studies and they are:
o Although the chosen public clients expressed their cooperation they did not

allow the specific referencing to personnel or correspondences, where it was
agreed to reference them as an anonymous person or correspondence without
mentioning names, reference numbers or specific dates.

e The time peniod of interviewing the public projects’ managers of the case
studies was limited and a follow-up interviews were not liked by the
interviewees, so it exerted some pressure on conducting the interview as
effectively as possible, by exploiting the approximately one hour interview.

e Documentation of the public clients was to say the least basic, where
correspondences can be duplicated and some times missing within the
project’s files. There were no consistent weekly or monthly reports, instead

there were a ‘fancy’ progress reports to be presented to higher public figures,

which lacked details of real problems and impediments of policies in the
projects.

o The lack of contemporary academic or State’s studies on the subject has made
it hard to reference any published work specifically related to the selected
projects, although two of those were considered an “important and strategic
public projects” as the General Secretary of the GPC in his speech in the GPC

- normal gathering in 2002 stated.
e The contractor’s side of the problem was not comprehensively investigated,

because of the legal and competition aspects of the contractors; however our

study was concerned more from the public client’s point of view.

10
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1.7 Research methodology

The research approach adopted in this study comprised of a preliminary pilot study
and a series of three detailed case studies. The pilot study, conducted following a
review of the literature, took the form of a semi-structured interviews with industry
participants. The pilot study was conducted to gain an understanding of the
construction practice in the Libyan public arena as well as to provide information for
the development of the questionnaire and also used as one of the detailed case studies
later. The main aim was to ensure that the information sought in the questionnaire
would be relevant to current practice as well as relatively convenient for the
respondents to answer (i.e. respondent-friendly).

The questionnaire was refined a number of times, based on feedback from these
discussions before it was used as a base for the semi-structured interviews carried out
at the data collection stage. The case study sample was obtained by approaching
municipal clients in Benghazi who have contracted construction projects in the last
five years. Those who expressed a willingness to cooperate were sent the
questionnaires, followed by an interview. During the interview, the author had the
opportunity to clarify any ambiguities that the respondents might have encountered.

The respondents were senior management personnel who were able to provide

informed and competent information.

1.8 Organisation and Logical Sequence of the Study

The research departed from the initial propositions of the author on the problem in
question and reviewed the relevant literature globally with some emphasis on the UK.
Making i1t more specific it was narrowed down to suit the Libyan local construction.

In order to better present the investigation carried out in the study the thesis was

divided into four major parts (See figure 1.2):

Part I: The Introductory Part
This part included Chapter One which gave an introduction to the study and a general

review and definition of the research problem followed by the initial propositions and

the aims and objectives of the intended study. Significance and need of the research

was also highlighted and the need for a conceptual framework to the research. The

11
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scope of the study and the limitations which faced was also highlighted. The research
methodology adopted was touched on briefly.

Part 11: The Conceptual Understanding of the Research and the Libyan context

This part was aimed at establishing an understanding of the related subjects of the
research where it included Chapter Two, Three, Four and Six. The first three chapters
constituted the three main element of the investigation described earlier in the
framework of the research. They reviewed the aspects of each element and generated
a specific mindset to approach the research problem and put every element into the
study perspective.

A summary was established after each chapter which concluded the built knowledge
and 1ts relevance to the subject, and furthermore provided a justification of the
inclusion of the next element of the research in the next proceeding chapter.

Each of these chapters included a critical review of the contemporary related literature
and a personal contribution, either to enhance or establish an understanding and view
of the aspect in study. This included adoption and adaptation of previous ideas to be
facilitated in forming a solid platform to build on the approach to investigate the
research problem and attempt at providing answers to the research questions and
propositions.

The last chapter of this part was specific to Libya and its State’s policy aspects. The
context in which the three pillar elements of the research were viewed from the
Libyan construction perspective by first studying the general background of the
political and economical setting and the policies driving the Libyan public
construction industry. An implementation of the conceptual understanding models and

perceptions established in the three previous chapters was necessary to give coherence

to the study and highlight the linkage of literature to the research problem.

Part III: Methodologies
This part discussed the methodology of the research in general and the departure

points of selecting the suitable approach. This has been reached by reviewing the

types of research methodologies and the justification of selecting the case study

approach 1n our study.

Then this was followed by a cnitical review of the case study and its relevance to the

topic until reaching the theoretical and operational plans of the approach. More

12
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specifically the cases cniteria were established and the sources of data were also

descnibed and justified.

Part IV: The Case Studies Reports, Analysis and Findings

This can be described as the empirical part of the research, where an individual case
study reports were constructed in Chapter Six which gave factual information and

presentation of every case on its own context. Then in the following chapter, analysis

and intra-case report was constructed and summarised, which led to a summary intra-

case analysis of the three cases relating to the research topic as the effect of the State

construction procurement in the Libyan local projects.

Part V: The Conclusions and Recommendations

This part composed two sections or parts, in which the first part addressed the

summaries and findings of the research as a whole and concluded them in a

categorised manner. The second part presents the recommendations of the study in a
similar categorised format to make a clear organisation of the results and help the

reader to gain as much outcome and benefits of the intended fruit of the research.

13
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Chapter Two

Research Element (One)

Understanding Public policy and public policy
making 1n the context of construction

procurement
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Chapter Two

Research Element (One)
Understanding Public policy and public policy making in the

context of construction procurement

2.0 A system approach to the understanding the public policy making process in

the context of construction procurement

Construction procurement is an element of the policy, and it forms and evolves in the
decision making process. In a public client the decision is part of a policy, which i1s
formed, legislated, and implemented in the State environment. Looking at the State
policy making process as a system, with its inputs and outputs, allows us to have a
whole and comprehensive picture of the process. The involvement of the
construction procurement in the policy making process i1s essential in the
development process in any given country. Traditionally, governments used their
extensive power to use procurement as an instrument to achieve variety of objectives.
Sometimes these objectives can be unrelated to the original objectives that were
formally targeted with construction procurement (Arrowsmith 2004). However,
markets play a major role in policy directions by dictating the demand and offer of
materials and services.

Developmental objectives require an extensive knowledge of the surrounding
environment, which should be reflected in the construction procurement because of
the close link between the infrastructure of a State and the construction activity.

A system’s approach will allow the explicit identification of the discrete factors and

the careful consideration of the total picture of the policy making process in the

context of construction procurement.

2.1 The system concept

Systems of various types are all around us. For example, we have topographical

systems, like rivers, mountains, seas and oceans and etc, which are all surrounded by

16
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the earth as system, and the solar system and ultimately the most open of all, the

universal system.

Over the past several decades the development of general system theory has provided

a basis for the integration of scientific knowledge across a wide range of fields. The

name “General System Theory’” and many of the basic concepts were set forth by the
biologist Ludwig von Bertalanffy in 1968.

The purpose of system theory is to provide a realistic framework for understanding
and analysing a specific phenomena or an organisation, by understanding the internal

and external relationships and their effect on each other. The system approach is a

way of simplifying complex processes by identifying the parts of the inputs, the
process and the outputs.

2.1.1 The framework of the system theory

A generic system framework consists of:

e The system

e Supra-system
e Sub-systems
e Boundanes

Figure (2.1) shows a diagrammatic explanation

Boundaries

r Ly ., ) FTTTETS
{ Inputs | | Processing! r Outputs :
|Sub-system'| )\ Sub-system;_)',s

\ /

\ /

Feedbac

Figure (2.1) A generic system framework
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2.1.2 System theory key concepts
General and key concepts applicable to many different types of systems have been
set by many writers. They reflect a broad overview of the understanding and

application of the system approach.

Kast and Rosenzwing (1985) 1illustrated the key concepts of general system theory as

below:

Subsystems or Components. A system by definition is composed of interrelated parts
or elements. This is true for all systems-mechanical, biological, and social. Every

system has at least two elements, and these elements are interconnected.

Holism, Synergism. The whole is not just the sum of the parts; the system itself can

be explained only as a totality. Holism 1s the opposite of elementarism, which views

the total as the sum of 1ts individual parts.

Open Systems View. Systems can be considered 1in two ways: (1) closed or (2) open.
Open systems exchange information, energy, or material with their environments.
Biological and social systems are inherently open systems; mechanical systems may
be open or closed. The concepts of open and closed system are difficult to defend 1n

the absolute. We prefer to think of open-closed as a dimension; i.e., systems are

relatively open or relatively closed.

Input-Transformation-Output Model. The open system can be viewed as a
transformation model. In a dynamic relationship with its environment, it receives

various inputs transforms these Inputs in some way, and exports outputs.

System Boundaries. It follows that system have boundaries that separate them from
their environments. The concept of boundaries helps us understand the distinction
between open and closed systems. The relatively closed system has ngid,
impenetrable boundaries, whereas the open system has permeable boundaries
between itself and a broader supra-system. Boundaries are relatively easily defined in

physical and biological systems but are very difficult to delineate in social systems

such as organizations.
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Negative Entropy. Closed physical systems are subject to the force of entropy, which
increases until eventually the entire system fails. The tendency toward maximum
entropy 1s a movement to disorder, complete lack of resource transformation, and
death. In a closed system, the change in entropy must always be positive; however, 1n
open biological or social systems, entropy can be arrested and may even be
transformed into negative entropy-a process of more complete organization and

ability to transform resources-because the system imports resources from 1its

environment.

Steady State, Dynamic Equilibrium, and Homeostasis. The concept of steady state 1s
closely related to that of negative entropy. A closed system eventually must attain an

equilibrium state with maximum entropy-death or disorganisation. However, an open

system may attain a state in which the system remains in dynamic equilibrium

through the continuous inflow of materials, energy and information.

Feedback. The concept of feedback is important in understanding how a system
maintains a steady state. Information conceming the outputs or the process of the
system 1s fed back as an input into the system, perhaps leading to changes in the
transformation process and/or future outputs. Feedback can be both positive and
negative, although the field of cybemetics 1s based on negative feedback. Negative
feedback is informational input which indicates that the systems deviating from a

prescribed course and should readjust to a new steady state.

Hierarchy. A basic concept in systems thinking is that of hierarchical relationships

between systems. A system is composed of subsystems of a lower order and 1s also

part of a supra-system. Thus there is a hierarchy of the components of the system.

Internal Elaboration. Closed systems move toward entropy and disorganization. In

contrast, open systems appear to move in the direction of greater differentiation,

elaboration and a higher level of organization.

Multiple Goal Seeking. Biological and social systems appear to have multiple goals

or purposes. Social organisations seek multiple goals, if for no other reason than that

they are composed of individuals and subunits with different values and objectives.
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Equifinality of Open Systems. In mechanistic systems there 1s a direct cause-and-

effect relationship between the initial conditions and the final state. Biological and
social systems operate differently. Equifinality suggests that certain results may be
achieved with different initial conditions and in different ways. This view suggests
that social organisations can accomplish their objectives with diverse inputs and with

varying internal activities (conversion processes).

2.1.3 Why a system approach is adopted?

Thinking, problem solving, decision making and ultimately policy making are
fundamental to the behaviour of decision makers in any public policy. Decision and
policy making is central to the managerial task of coordinating public organisational
endeavour towards achieving national goals in any State. The process of policy
making in general has the elements of an open sub-systems surrounded by the overall
environmental supra-system.

Lok Sang (2000) argued that policy studies should follow a systems approach or, in
other words, a liberal arts approach, so that students of public policy are made aware
of the different needs of society and the full range of costs and benefits of policies.
Stewart and Ayres (2001) argue that using systems concepts offers a way of
rationalising aspects of existing practice and of suggesting directions for
improvement.

As described by many writers, namely Jenkins (1997), Gounden (2000), Driessn et al
(2001), Evans (2001) and Warren et. al (2001), on the public policy, the public
policy emerges via a logical path; an issue moves through the political system in a
process-like way from point of entry, through decision and implementation, until a
final choice 1s made to proceed with or terminate a course of action. This public
action then 1s considered as the policy of the State towards a specific issue. The
process itself 1s a complex collection of entities, effects and actions. To understand
the effect and significance of these entities on the policy outcome, one has to
generate a process framework of the i)olicy in the context of a certain issue. A system
concept 1s used extensively in the studying and understanding the policy making

process, and this i1s because of the complexity of the issue and the failure of the use

of purely quantitative methods.
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The system approach allows the complexity of the problem to be fragmented in

manageable parts, which can be analysed and assessed individually.

Construction procurement strategy of public projects is a result of the policy process,
and by its nature as an acquisition and obtainment of material or services
(McDermott, 1999) for projects to satisfy public demands, then it is a strategy of the
State to achieve desired economical, political, social and cultural goals through the
contractual and moral obligations between the State as a client and the contractor,
and ultimately the public end-user.

In making these strategic procurement decisions, the State decision making process

1s an organisational outcome, which results from the inter-actions of all the

organisational elements in this system.

All organisations are complex socio-technical ‘units’ that are constrained and shaped
by the inter-actions of the organisation and the environment and the inter-actions of
the separate elements of the ‘umit’. The organisation is thus a complex system,
however, for any useful analysis, the organisation needs to be broken down into
smaller parts, or ‘sub-systems’. The functions of the organisation are based upon

human interpretation and analysis of data and idiosyncratic reactions to the data.
(Eaton, 1991)

2.1.4 A system model of analysing the public policy making process

2.1.4.1 The typology of policy analysis

The most obvious distinction in varieties of policy analysis is in terms of explicit
purpose and/or client, separating analysis for policy from analysis of policy. In terms
of established lines of research this is probably the most important distinction, and it
also reflects a division of disciplinary concerns. Yet within this dichotomy lies a
continuum of activities from policy advocacy at one end to the analysis of policy

content and impact at the other.

A diagram was developed from an illustration of the typology of policy analysis by

Gordon et al. (1977), which envisages our understanding of the issue of types and

ties of policy analysis. This diagram identifies the elements of any policy analysis,

and their interrelation to the policy-maker/makers. See figure (2.2)
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Analysis for Policy . Analysis of Policy o
Policy Advocsey Monitoring, | ¢ 3.} s of oy Deteminain |
- Information for Policy Evaluation and - Analﬁis of Polic§ Impact :

Assessment EIIIII'III.II'IIIIIIIII.I'IIIII-IIII'I-.IIIII’IIII'E

Figure (2.2) Typology of policy Analysis

2.1.4.2 Analysis for policy
Policy Advocacy

This term 1s used mostly to denote any research that terminates in the direct
advocacy of a single policy, or of a group of related policies, identified as serving
some end taken as valued by the researchers. The connection of such research with
the decision network may be rather less direct. It may be aimed at policy-makers, in
which case it assumes a degree of value correspondence (which may or may not be a
tenable assumption), or it may serve to challenge existing policies and appeal to rival

groups or public opinion at large. In some cases policy advocates argue from their

findings toward a particular conclusion, which is offered as a recommendation. In
other cases, where a very strong commitment to a particular course of action predates
the research, whatever analysis was conducted may have been designed, consciously
or unconsciously, to support the case to be argued. Information is gathered and
organised in order to sustain a point. This style of policy analysis is often carried out

by reformist pressure groups, although it 1s by no means entirely absent from some

types of university research.
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Information for policy

In this mode, the researcher’s task is to provide policy-makers with information and
perhaps advice. It assumes a case for action, in terms of either the introduction of a
new policy, or the revision of an existing one. It may be camed out within the
research branch of a government department; by outside researchers funded by that
department; by independently funded researchers; or by un-funded individuals or
associates who have simply chosen to address their scholarly activities to policy
issues. The activity itself may be confined to the provision of useful data (e.g. on
demographic change) for consideration in policy-making. It may, however, go

beyond this to elucidate causal relationships, and thereby to suggest definite policy

options.

2.1.4.3 Policy monitoring and evaluation

Policy monitoring and evaluation frequently take the form of post hoc analysis of
policies and programmes. In an obvious sense, all public bodies perform monitoring
and evaluation functions in respect of their own activities, although some may be
facile, uncnitical or self-legitimising. Evaluation for policy review is, on the other
hand a more self-conscious business, particularly where the policy or programme in
question has an experimental aspect.

Monitoring and evaluation can be aimed at providing direct results to policy-makers
about the impact and effectiveness of specific policies. But it can do more than this
post hoc review of policy impact may be used for feasibility analysis in future policy
design, via the specification of a feasible set of actions. In this mode, the object of
policy analysis is to inform policy-makers of the limits of possibility. ‘Better’
policies might then be those, which are more closely tailored to the constraints of

feasibility imposed by the intractable external world of the policy-makers. (Gordon,
et al. 2000)

The assessment activity i1s a stage whereby a feedback from the policy
implementations forms the main element. The logic, reliability and integnty of the

policy assessment process and conclusions depend largely on the political,

economical and social stability of the host environment.
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2.1.4.4 Analysis of policy
Analysis of policy determination

The emphasis here is upon the inputs and transformational processes operating upon
the construction of public policy. Attempts to analyse the policy process are
inescapably based upon explicit or implicit models of the policy system. In some
cases the model 1s seen as being ‘driven’ by environmental forces, in others by
internal objectives and goals, in yet others by the internal perceptions of the external
environment. In contrast with advocacy or information this mode can tend to
over-emphasise the constraints upon action to the point where patterns of activity are
portrayed as the necessary outcomes of a confluence of forces.

Most researchers on this mode tend to cover all aspects of the policy-hosting

environment, ranging from social, cultural, historical, economical, political and

practical since.

Analysis of policy content

This category of activity includes many studies, which have been carried out, within
the social administration and social policy field, of the origin, intentions and
operation of specific policies. Typical of this category are the numerous descriptive
accounts, which have been given by academics on such policy areas as housing,
education, health and social services. While their results may help to inform
policy-makers, this is not usually an explicit aim of such studies, for they are
conducted for academic advancement rather than public impact. In their more

sophisticated variants, content studies engage in ‘value analysis’ and show social

policies as institutionalising social theories.

Analysis of Policy Impact
This stage or mode in the analysis of the policy section was added to the topology of
policy analysis developed by Gordon et .al 1977, and the main reason behind the

inclusion of this stage is the need of realization of the impact on the end-user and the

practiced-upon of any policy. The policy impact measurement indicators range from
the satisfaction of the end-user from day-to-day basis till the impact of these policies

on the national and more broadly the international levels.
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In general, policy impact 1s the most talked about subject in public discussions in the
form of criticizing any public utilities or services by giving examples of failure or
success, 1n terms of public satisfaction or dissatisfaction.

The research here plays an important role in measuring the impact of the policy, this

research must have reality, integrity, and transparency as the main element of a true

SUCCCSS.

Walker et al., (2001) argues that the analysis of the public policy should take into
account the fact that the effects of policy choices depend on information about events
that have happened and events that are yet to happen, including choices made by
others. Policy choices further depend on preferences over these effects, which change

over time. So he suggested that the assessment of the process and the policies

themselves should recognise the advantages of time delay, contingency planning and

pre-commitment.

2.1.4.5 Assumptions about ‘policy’ and ‘policy-making’

It 1s necessary to clarify certain assumptions about the nature of policy and

policy-making, since a misunderstanding of these can lead to an unduly narrow view

of approprate research strategies.

Assumptions about the process

Jenkins, (1997) suggests that the common threads in ‘policy’ studies can be seen to
include some interest in the content (as well as the institutions, ideology and
procedures) of government and States activities, some concern for its outcomes and
an assumption that this activity is in some degree instrumental or purposive. The
basic orientation is compatible, however, with very different implicit models of the
policy process, leading to different strategies for analysis and its application.

To take 1deal cases, States policy researchers may on one hand adopt the assumption
that policy-making is essentially a rational process based on the classic steps from

problem formulation and evaluation of alternatives through to implementation.

Conlflicts over policy goals or perceptions of the situation may be admitted, but these

are assumed to result in stable and determinate outcomes, which do not interfere with

the consistency of the system’s operations. Typically the problem is seen as

technical, the climate as consensual and the process as controlled. On the other hand,
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policy-making may be seen as an inescapably political activity into which the
perceptions and interests of individual actors high in the power structure of any given
State enter at all stages. In this case implementation becomes a problematic activity
rather than something that can be taken for granted. This has higher chances of

appearance in countries lacking democratic structure of policy making.

In the case of Libya one can not judge by the official claimed status of power
distribution, where in theory “power is in the hands of the people”, which was
envisaged in the Declaration of the Peoples Power in 1978, but it can only be judged
by in-depth policy making research, which totally rely on transparency of
information. A single-minded and despotic ideology of policy making can be easily
identified 1n some Libyan policy historical cases, however it can not be generalised.
The lack of ideological monitoring and auditing lead to taking ideological concepts

for granted as they are believed to be the “solution™ for all problems as claimed.

Assumptions about the policy

The concept of ‘policy’ has a particular status in the ‘rational’ model as the relatively
durable element against which other premises and actions are supposed to be tested
for consistency. It is in this sense that we may speak of ‘foreign policy or social
policy or marketing policy’ as if the terms denoted local variants of a universal
theme. Yet each of these examples represents very different ways of manipulating,
via purposive action, the external environment of particular organisations.

Moreover, Gordon, (2000) stated that the term ‘policy’ is used even within ostensibly

similar governmental agencies to describe a range of different activities including:

I. Definition of the objectives
II. Setting the priorities
III. Descnibing a plan
IV. Specifying decision rules.
These characterisations of ‘policy’ differ not only in their generality and the level at
which 1t 1s supposed to occur but also in whether ‘policy’ is assumed to be entirely

prior to action or (as we believe is often the case) at least partly a post hoc

generalisation or rationalisation.

Gordon (2000) also suggested that there is a recursive relation between policy and

action, with ‘policy’ itself representing an essentially dynamic set of constructions of
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the situation. In this case, we argue that it is a mistake to conceive of policy analysis
as the study of identifiable things called policies, which are produced, or crystallised,
at a particular stage in the decision process in any given State, let alone an
inconsistent policy direction situation like Libya.

The inconsistency in the Libyan public policies may be a result of ideological
constraints, but it has not yet been investigated in a scientific and academic way and
this study does not intend to do so. However validation such claim is difficult due to

the lack of transparent and safe environment in dealing with such ideological

sensitive issues.

Assumptions about ‘boundaries’

A feature of the rational model of policy-making is that it conceives the policy
system as tightly bounded, and its operations upon the external world as
unproblematic. To depart from the assumptions of classical rationality is inevitably
to widen the boundaries of the ‘relevant’ in the analysis of policy-making.
‘Policy-makers’ are seen as negotiating both within their own organisations and
externally, with a host of other organisations and actors whose concurrence may be
necessary to policy implementation. The focus shifts from ‘decision analysis’ to
encompass the range of activities from formulation to implementation and 1mpact.
Inter-organisational politics and the manipulation of networks enter the picture, and
it becomes less plausible to speak of locating the ‘real’ policy-makers.
Policy-making, like ‘power’, appears as a dynamic yet diffused element in the
relations between public actors and the world on which they act. This, the analysis of

policy systems, 1s perhaps the most neglected aspect of the field.

Assumptions about problem definition

In addition to the assumptions made about the policy-making process, assumptions
about problem definition also affect almost all policy analysis. It has been suggested
that in every government department there are deep structures of policy the implicit
collection of beliefs about the aims and intentions of the departments and about the
relevant actors who influence or benefit from the policy. These constitute what.
policy analysts are in the position either of having to accept the ‘deep structures’ and

the consequent assumptions made about problem definition and the range of possible

27



Chapter Two.: Understanding Public policy and public policy making

solutions, or of trying to stand outside the organisational consensus and bring new
perceptions to old problems.

The former role may be more agreeable to the policy-makers themselves, but the
major potential contribution of the social scientist lies in challenging the deep
structures of policy-making in terms of the impact of the social structure in the
process. In order that this potential be realised, policy studies must engage 1n the

analysis of policy processes, systems and content.

2.1.5 What is public policy?
A definition adapted from Roberts (1997) was:

A set of interrelated decisions taken by a political actor or
group of actors concerning the selection of goals and the
means of achieving them within a specified situation where

these decisions should, in principle, be within the power of
these actors to achieve.

Jenkins (1978) commented on this definition by stating “Such a definition should not
be seen as all-encompassing. For example, it points to the adoption of a course of
action and the means of implementing it, but it does not build implementation into
the policy itself. However, the definition has strengths, in that 1t incorporates the
possibility of inaction (the decision not to move), and separates policy from ambition
by linking policy decisions to available resources. Further, it stresses the point that
policy is more than a single decision.”

Policy making typically involves a pattern of action extending over time and
involving many decisions. Moreover, there may be types of policy corresponding to
distinctive sets of decisions taken within the political system. Thus to focus on
outputs alone may result in a partial and incomplete view of the dynamics and
totality of public policy. Further policies have identifiable charactenstics, according
to which they may occupy different parts of the political spectrum and may need to
be dealt with in different ways. For example, policies concerning national dcfeﬁce
involve different actors and different structures and are likely to be processed in a
different fashion from those concerning the infrastructure projects.

Walker et al. (2001) descnibed public policy “as a traditional policy embodied 1n a

static set of rules and regulations enacted by a legislative body at one point in time.
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The policy remains 1n place until amended or replaced, often by different people, at

some time 1n the future.”

2.1.6 The system of public policy process

Public policy-making is about the future. If we were able to predict the future
accurately, preferred policies could be identified by simply examining the future that
would follow from the implementation of each possible policy and choosing the one
that delivers the most favourable outcomes.

Issues enter the political system; information feeds into decision; policies emerge and
are implemented. How can such fragmentary events be linked? Is there an inherent
and consistent logic connected with the way that policy is made in a political system?
To address oneself to this problem is to conceptualise the public policy process, and
here one of the simplest and most frequently used models is that of the functional set
of categories. An indication of this model is given in figure 2.3. Basically, it assumes
that policy emerges via a logical path; an issue moves through the political system in
a process-like way from point of entry, through decision and implementation, until a
final choice 1s made to proceed with or terminate a course of action. It is argued, a
useful tool in drawing attention to the ordering of policy activities. Certain bodies at
certain times are more likely to be connected with one stage of the process rather
than another. Few who offer this model would consider it as anything but an ideal
representation of reality and fewer still would claim that political behaviour ever
takes place in such an ordered fashion. Given such reservations, the utility of such an
approach, particularly as a vehicle for hypothesis generation, becomes problematic
and, 1n the face of such criticism, it may be more pfoductive to consider the policy
process 1n terms of an adapted input-output model of the political system. Its major

dimensions are indicated in figure 2.3, from which it will be clear that the focus of

this approach 1s the dynamics and processes of a political system operating in its

environment. Thus its advocates would wish to differentiate between:
(1) Policy demands: demands for action arising from both inside and outside
the political system;

(1)  Policy decisions: authoritative rather than routine decisions by the

political authorities;

(1)  Policy outputs: what the system does - thus, while goods and services are

the most tangible outputs, the concept is not restricted to this;

29



Chapter Two.: Understanding Public policy and public policy making

(iv)  Policy outcomes (or impacts). consequences intended or unintended

resulting from political action or inaction.

Imitiation| | Information | | Consideration W Implementation| | Evaluation| | Termination
! !
' i
g

Figure (2.3) Schematic presentation of process perspective on policy cited in Jenkins, 1997 by
Roberts,(1971)
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Figure (2.4) Modified system model of the Policy Process by Jenkins, 1997

A more detailed perspective was adopted by Jenkins and modified by the author (See
figure 2.4). But even this 1s offered primanly as a guide to thought, since it is grossly
oversimplified. As it stands, such simplifications being particularly apparent with
regard to the model’s representation of (a) the policy environment and (b) the

political system itself. In this regard Jenkins (1997) stated that, “In traditional
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systems models inputs arise out of the environment, are aggregated in some fashion,
and 1mpact on the political system.” In all this the environment is defined broadly 1n
socio-economic, physical and political terms, (Thai, 2001). For the general purpose
of understanding political life, and for the specific purposes of analysing policy, such
a conceptualisation is too crude. The environment is not a structure-less entity. It
may be made up of individuals, groups and organisations with values and interests,
operating individually or collectively over time. Further, the strength of

environmental influences may vary with their proximity to the political system.

In the study of public policy in particular, one needs to explore the relationship
between demand patterns and what have been termed in the figure ‘mediating
variables’ see figure 2.4, Further, 1t seems crucial to investigate whether there is any
relationship between political action and the presence or absence, over time, of such
variables. What passes for the ‘environment’, therefore, requires thought and
attention. Indeed, because of the way systems models are usually presented, the
all-embracing nature of environmental influences is rarely realised in public policy
research, especially in the developing environments like Libya. As usually defined,
the environment surrounds the whole process, influencing anything and everything.
While useful as a first approximation, this is too gross a representation of

environmental influences. A more detailed focus on environmental variables may be

crucial for policy studies.

Much of the comment and criticism of researchers in the discussion above could be
applied with equal force to the usual conceptualisation of the ‘political system’. Too
often this has been taken as a black box from which policies emerge or, at best, in
which the solution to patterns of political action can be found in the size and
variation of political majorities. In terms of understanding policy such a position is
simply not adequate. Often the process of choice may be as important as the actual
choice 1tself. Moreover, decision systems may be constrained by the networks within
which they operate. Thus the policy analyst or researcher needs to explore in more
detail the nature of the political system and the relationship between such variables
as decision processes and outcomes. To explain outcomes of any public policy
however, involves another vital but often overlooked aspect of the whole problem:

the need to establish some conceptual understanding of motivation and behaviour of
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the system. Without such understanding, responses to policy can be neither
understood nor anticipated. To assume individuals or organisations behave rationally
is often an oversimplification of the issue. An understanding of<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>