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Abstract  In this paper we research the influence of non-monetary rewards for employees in 
governmental organizations. It is often felt, that government employees would prefer monetary 
benefits as offered in the private sector. At the same time many people are working in governmental 
institutes with mutual satisfaction both from an employers’ and employees’ perspective. That makes us 
wonder what values in governmental organizations are important in order to commit them to a 
professional career in government. Recent literature in public governance shows us that good 
governance is a learning process aiming at creating public value and sustaining a knowledge base. 
Organizational learning is often seen as a necessary foundation for effective human resource 
management. Recent theories in public value and leadership in government make clear that 
organizational learning in governmental organizations might be quite different as expected because it 
seems to be multidimensional. Organizational learning in government has at least two dimensions: 
learning in terms of societal effectiveness and learning in terms of economic efficiency. Therefore an 
effective learning system in government should include both aspects. Previous research learns that this 
seems to be true on the level of strategic leadership in government. How it works on the more tactical 
and operational levels in governmental organizations is lesser known. One could argue that an 
effective learning system on an operational and/or tactical level should include both dimensions as 
well. An effective learning system meaning a learning system that aims at a long-term commitment of 
human resources and that is building a knowledge base. This would however have implications for the 
content of the learning processes, the organization, and the feedback loops in the system. 

It is hypothesized that an effective learning system for governmental organizations on a more 
operational level should have learning processes with content that is related to creating public value. 
The learning organization should be interactive and participative and learning processes should include 
stakeholder engagement. This is tested in a longitudinal case study of a higher Indonesian state agency. 
Similar cases have been reviewed and recent publications have been studied as to see to what extend 
the result could be more generally validated. Furthermore it has been explored how human capital 
management in government can benefit from the results. In this paper we show, based on case studies 
and reviews while supported with references from academic theories, that learning systems aiming at 
creating public value will lead to a more attractive government and a more long-term commitment of 
human resources. Furthermore it shows us how it effects human capital management. 
Key words  Public governance, Learning governance, Learning system, Public value, Public 

management, Human resource management    
 

1 Introduction 
In a world of changing roles of governance and leadership, government is constantly developing. 

And generally, developing towards a more outcome-based government.1 In such a changing world a 
greater pressure is placed on human resource management (HRM). HRM is believed to become faster, 
fitter and more flexible in order to meet the needs of governmental organizations. The question arises 
what attracts and retains (potential) employees to work for government. It is often believed that 
learning possibilities are a major incentive. In this study we research the influence of learning 
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possibilities for employees in governmental organizations as part of an effective HRM system. 
Learning, seen as part of an ever changing and learning government. 

 
2 Theoretical concepts and notions 
2.1 Theoretical notions 

Research shows us that the role of government is changing and governance is becoming more 
important than government itself. Outcome-based in the sense that the societal effect is the dominant 
focus. And therefore governance becomes prevalent above formal (traditional) bureaucratic systems. 
Schwella (2014)1states that effective governance and government benefits from many influences and 
inputs. These influences and inputs, in the form of evidence, information, knowledge and informed 
public participation contribute to the quality of government and its action. It has been argued that, 
given the nature of governmental organizations, which are often characterized as being rigid, 
centralized, regulated, bureaucratic, rule driven, politicized and generally resistant to change and 
innovation, the possibilities of applying learning organization-based principles, are constrained and 
limited. Some studies show the effect of these characteristics and the incapability of government to 
learn.2 However Schwella argues that it may not be the issue of whether organizational learning 
approaches can work in governmental contexts, but rather about how to make them work. And 
properly contextualized and appropriate relevant organizational learning processes for governance and 
leadership that facilitates learning should do that. In fact it underlines the relevance of government and 
governance as a learning system for effective outcomes and creating public value. Senge (1990) 
defines learning organizations as: “organizations where people continuously expand their capacity to 
create results they desire, where new and expansive patterns of thinking are nurtured, where collective 
aspiration is set free, and where people are continually learning how to learn together”.  

King (2009) provides an understanding of knowledge management and organizational learning 
processes. The processes involve the acquisition, creation, refinement, storage, transfer, sharing and 
utilization of knowledge. The learning organization operates these processes, develops methodologies 
and systems and motivates people to participate. The goals are the leveraging and improvement of the 
organization’s knowledge base to effectuate better knowledge practices, improved organizational 
behaviors, better decisions and improved organizational performance. By knowledge management and 
organizational learning organizations can continuously improve its practices and behaviors and pursue 
the achievement of its goals. King (2009) further provides a way to conceptualize this resulting in a 
sequence for government and governance learning processes (see figure). 

Knowledge 
processes 

Organizational 
Processes 

Intermediate 
Outcomes 

Improved 
Organizational  
Performance 

“motivates 
people to 

participate”   
Figure 1  The government and governance learning processes 

Source: Based on King (2009) 
 
Schwella (2013) provides some interesting insights to learning approaches, which may be more or 

less appropriate for governmental learning organizations. These approaches are the transformational 
and the social learning approach. The transformational approach is to ensure the organizational effort 
that continuous performance improvement takes place through processes of change, adaptation and 
re-envisioning. The social learning approach is linked to the recycling step in the transformational 
approach and requires that organizations continuously learn and experiment in order to improve 
capacity and performance in society. There is an increasing need for governments to meet societal 
needs. However, in practice like Schwella (2013) indicates it does show an interesting dilemma. Often 
is mentioned that organizations’ performance is either more managerial (realizing more operational 
                                                             
1 Schwella, 2014, in: Knowledge based governance, governance as learning: the leadership implications 
2 See for instance Mahler, 2009 
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objectives like meeting budget constraints, or more customers, etc.), or more societal (realizing more 
governmental policy objectives like health, education, security, housing, etc.). In fact these objectives 
mostly need to be realized simultaneously, but are very often felt as competing each other. That 
dilemma is recognized by a number of studies. So makes Paton (2003) quite clear that although 
managing and measuring in not-for-profit is important and has become a central concern, the social 
performance remains the major challenge. They stress the balance between performances of 
management at all levels in the organization and the policies for social performance. Birkinshaw & 
Gibson (2004) characterize this dilemma of organizations as the ambidexterity of organizations. They 
present a useful model for leadership of ambidexterity. It shows that performance has two different 
orientations: high or low on social performance, and high or low on management performance. 
Birkinshaw & Gibson stress that obviously the most preferable situation is when both performance 
management and social support are balanced to the highest level. In that case a high performance 
context will be created. But often an unbalance is likely to occur when either performance management 
or social performance will be dominantly steered. When performance management is dominant, 
managers try “to proof” its successfulness by repeating its performance and overdoing it again and 
again. However no satisfying appreciation will come from society, therefore this is a context of which 
often is referred to as the “burnout context”. On the other side of this spectrum lies a situation in which 
there is much consideration for social performance but where the management performance is low. 
Leadership will have much discussion/consideration about its contributions to society but has 
difficulties to actually operationalize them. This context is referred to as the “country club context”. As 
said, both the country club context as the burnout contexts are unbalanced situations. An effective 
learning system should therefore balance both orientations of performance.   
2.2 Conceptual model 

What does this mean for our research? It means that, as government is moving to a learning 
organization, the learning system should motivate people to participate or in other words should be 
interactive. A learning organization is focused on its performance and performance is ambidextrous 
will it be meaningful to stakeholders in terms of creating public value that they can appreciate. So there 
will be a consequence sequence of government, learning organization, performance, and stakeholders. 
All of that will differently interact with people as to engage human resources for government. Learning 
should be interactive, performance both social and managerial, leading to stakeholders’ appreciation. It 
leads to a conceptual model as shown in the following figure. 

Government Learning 
Organization Performance Stakeholders,
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engage(
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Resources,
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Figure 2  Conceptual model 

3 Observations from practice: A case study 
Our practical observations stem from the EP-Nuffic tailor-made training projects. EP-Nuffic is the 

Dutch expertise and service center for internationalization in education varying from primary and 
secondary education to vocational training and higher education and research. EP-Nuffic pursues its 
mission of internationalizing education both as an expert, a service provider, a knowledge center, and 
as a model for the internationalization of education. It makes maximum use of networks and of 
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knowledge of developments in internationalization, programs and available resources, always working 
in collaboration with other organizations and experts. Internationalization is seen as essential for an 
ambitious, alert and future-oriented society and for sociocultural growth and economic development. 
EP-Nuffic is ISO-certified.1 

The tailor-made training programs are meant to enhance the overall functioning of an 
organization by training a selected group of its staff members. An organization facing certain 
constraints in achieving its goals can by means of a tailor-made training course (partly) eliminate these 
constraints. The program is open to a broad range of organizations in various countries, from education 
institutions, research institutes and ministries to NGO’s and small and medium enterprises (SME’s). 
The participants of the training course are meant to be employees of the requesting organization. In 
this paper we base ourselves on one particular Indonesian government project that ran almost two 
years in 2013 – 2014. 
3.1 Design  

Our case study is based on tailor made training StuNEDIV/TM-101 of EP-Nuffic. It involves a 
higher state agency of the Republic of Indonesia.2 The agency is set up in 1947 and has a long history, 
a good reputation, and is seen as a national authority. The agency is national and international well 
connected. It is set up by law and the Act of 2006 confirms that it has to examine state responsibility 
on budget management. The agency has legitimate and clear roles in conducting audits on government 
budgets and all activities funded by Indonesian government budgets. Its main task is auditing both for 
budget control as for further policy consideration. Its mission is: “to audit state financial management 
and reports in order to play an active role in achieving good governance, clean and transparent 
government by improving accountability and transparency of state finance”.  

As part of the Indonesian governments bureaucratic reform plans, the agencies strategic 
objectives include a robust plan and rapid actions to develop performance audit capacity building. It is 
felt that human resources of this agency should improve understanding of government policy making 
process, which is important in understanding entity business processes, identifying existing problems, 
analyzing root causes and effects. The main product of performance audit is to provide conclusion 
regarding audited entities’ performance and providing recommendation for improvement. It is required 
that recommendations must be logical, knowledge-based and have a rational fashion, is practicable, 
and add value. Based on that it formulated its learning needs as: (1) to gain knowledge and insight on 
performance auditing, (2) improvement of agencies’ performance, resulting in increasing awareness of 
stakeholders, and (3) increased understanding and capabilities of agencies employees. 

As to meet the defined learning needs a formal learning system for the agency has been 
developed.3 A first step in developing the learning system was to formulate the logical framework of 
the learning system. The logical framework is set up along two different dimensions. On the one hand 
it starts with the long-term objectives, translated in short-term objectives and derived from that 
required results and activities. On the other hand it starts with the objectives as compared to the current 
baseline. From that it defines performance indicators, means of verification, and assumptions/risks. 
The two dimensions confronted with each other create a five by four matrix.4 Each of the cells defines 
the logic of the learning system to be designed.    

In our case the logical framework starts with the objectives of improve governance and 
performance what leads to enhance capabilities and results as understanding, roles and responsibilities, 
increased knowledge, etc. Consequent activities as trainings, lectures, site visits, case studies, 
reflections are formulated. Based on that the baseline, performance indicators, means of verification, 
assumptions, and risks are defined (see figure 3).  

                                                             
1 For more information we refer to the EP-Nuffic website.  
2 It is Badan Pemeriksa Keuangan Republik Indonesia, the Supreme Audit Institution of Republic of Indonesia. 
  However exact name and identity of the organization is felt of lesser importance to the results of this study. 
3 See proposal of VU University Amsterdam, 2013. 
4 The logical framework is actual set as condition by EP-Nuffic for all of their TMT projects. 
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Objectives Baseline Performance 
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/Risks 

Long-term 
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Expand and 
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lectures, case 
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Company visits 
Follow-up 
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Follow-up 
training  
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enough  
Insufficient 
competencies  
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professional 
skills leading  

Staff lacks 
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capacity  
Insufficient 
knowledge  
Findings are not 
effective  
Inefficient 
funding  
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performance 
audits  

Staff able to 
demonstrate 
increased 
competencies  

Increased insight  
Staff able to 
translate into 
practice 
Disseminate 
knowledge 

Inputs Budget n/a 

Recommendations 
accepted/followed 
up  

Manuals and 
guidelines 

Assignments 
and report 
Overview of 
competencies  
Technical)
guidelines))

Management 
assignments 

Gain basic 
understanding 
Participants will 
engage actively  

Sufficient time 
Access to 
information 
Willingness to 
reflect  
Schedule is right 

Idem results 

 
Figure 3  Logical framework TMT-101 (summarized) 

Source: Based on VU (2013) 
 
The implementation plan consists of pre-training, a preparation phase, a main training, distance 

support, and follow-up. Each part serves a specific learning objective, though all of them together are 
consistent with the overall objectives of the TMT. During the pre-training the design of the learning 
trajectory was adjusted and fine-tuned. Various adjustments were made such as more focus on a better 
understanding of the policymaking process and indicators for successful policies, standards and 
criteria, effectiveness of implementation of policies, roles and responsibilities, etc. The preparation 
phase aims at creating awareness of characteristics and challenges of the needed changes in tasks. It 
also demands some preparing for the next phase. The preparation phase aims at aligning the TMT 
program with actual knowledge levels of participants. 

The main training (a three-week training) consists of lectures, trainings, case studies, reflection 
and company visits. Each week has different themes. The training is set up according to a concentric 
structure (from a broad perspective of policy processes to criteria for performance audits plans) and is 
case based oriented. Each week has a different theme as: (1) understanding public policy processes, (2) 
roles and responsibilities, (3) scoping, criteria and plans. The last week will emphasize the translations 
of increased knowledge into practical work plans and also support participants to practice their 
knowledge. 

Annex 3 Training Scheme for the NL training 
 

Week Monday Tuesday Wednesday Thursday Friday 

1 Welcome Introduction Context Context Context 

  Introduction Study Visit Study Visit Study Visit Training of Trainers 

      2 Training of Trainers Audit Methodology Study Visit Context Context 

  Audit Methodology Audit Methodology Study Visit Study Visit Training of Trainers 

      3 Training of Trainers Context Study Visit Audit Methodology Audit Methodology 

  Context Context Study Visit Audit Methodology Training of Trainers 
  

Figure 4  Training scheme TMT-101 
Source: VU (2013) 
 
After the main training actually the most important part of the TMT starts. Participants are 
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requested to bring their capabilities into practice and disseminate their knowledge. They will be 
supported by distant guidance. The follow-up training focuses on the translation into practical work 
plans for the organization. Challenges and dilemmas will be discussed in such a way that it creates 
sustainable solutions for future work processes.  
3.2 Debrief 

The whole learning trajectory has been debriefed.1 Through interviews, questionnaires, and 
meetings feedback was asked from participants, colleagues, management, HR-department, and 
stakeholders. Analysis of participants’ evaluations shows a high degree of satisfaction. In addition to 
this it was observed that follow-up was effective to adapt lessons-learnt into practice.  

The majority of the participants evaluated the training as very good. Especially the new 
knowledge gained was valued greatly. And the case examples resulted in insights that can be 
implemented in their daily work. Participants have gained a different perspective and mindset: rather 
than a mono-discipline focus, a more important point of departure is what the audit agency implies 
with performance. A substantial part of the participants have been assigned to new tasks in line with 
things learned in the TMT. The train-the-trainer component ensures that participants have become 
empowered to upgrade the skills of their colleagues. A knowledge transfer forum was organized to 
disseminate competencies gained to colleagues. And the participants have started a community as an 
effective way to update each other.  

The long-term and specific objectives of the TMT were accomplished, i.e. the objectives of better 
understanding, insight in the roles and responsibilities, understanding of criteria and scoping, and the 
ability to be more effective. In addition to these results feedback has been that the TMT enabled to 
move closer to the objectives. For the agency public administration is developing rapidly, leading to 
higher and changing and more complicated demand. As an institute the agency is developing in the 
direction of increased performance. The learning trajectory has contributed to this changing environment. 
3.3 Reflection 

The case study shows us that this public sector organization is searching for ways to rethink their 
public value creation and its performance in a changing environment. From the case study some 
observations emerge. First, the study teaches us that a shift from a more traditional governmental 
organization to a learning organization is recognizable. The commitment of management and 
HR-department to the learning trajectory, as well as the set up of the knowledge transfer forum within 
the agency supports this idea. Secondly, it showed a stronger focus of the organization on performance. 
The organization developed a perception of performance, which is aimed at creating public value for 
its stakeholders. And therefore changed from a more financial approach to a more integrated approach 
(both financial and social performance). So far this supports King (2009) and Schwella (2013, 2014) 
and the consequent sequence of government, learning organization, performance, and stakeholders in 
our conceptual model.  

When we look at the HR side of the model. We can see that the case study clearly shows an 
increased commitment and engagement of the participant to their organization. They valued the 
interactive parts of the learning trajectory highly and were intensive involved organizations 
performance. Those parts of the model seem also to be supported by the case study. However the feed 
back loop from the stakeholders in the model was weak in the case study and could be more 
developed. Summarizing, one could say that our observations from practice supported our model to a 
large extend (see also figure). 

We felt these are important conclusions, but the question remains to what extend are these 
observations generally valid? Looking at other trainings and EP-Nuffic projects, we see similar 
tendencies. Looking at and reviewing projects in Bhutan, Yemen, Jordan, Bangladesh, Zambia, South 
Africa, Kenya, etc.2 we observe the same patterns. However a more systemic and structured research 

                                                             
1 See VU University Amsterdam (VU), November 2014. 
2 We refer for instance to EP-Nuffic projects, like: NFP-TM. 14-58-YEM (Yemen), a learning trajectory for a 
non-profit organization has been worked out according to the same principles and have been evaluated similar. Or 
examples like: the proposed project EP-Nuffic NICHE-KEN-211 (Kenya) and the project EP-Nuffic 
NICHE/BGD/121 (Bangladesh) of which the set up is very much alike. There are many more examples like this. 
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is recommended. 

Government Learning 
Organization Performance Stakeholders,

weak%
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Human,
Resources,

pos.%pos.%pos.%
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Figure 5  Reflections from practice 

4 Conclusions and discussion 
Generally the case study shows that non-monetary values in governmental organizations are 

important rewards for employees in governmental organizations as to commit them to a professional 
career in government. In this paper we researched the influence of learning opportunities for 
employees and we found that those opportunities have a high impact on peoples’ commitment and 
engagement for their organization. Employees in our case study were motivated and committed to their 
organizations’ performance both managerial and societal because of the learning opportunities. In 
general we feel that our model for effective learning systems has been supported by our case study. 
And therefore we could say that government employees perceive non-monetary benefits like learning 
opportunities as an incentive to work in public sector.  

Various studies in public governance teach us that good governance is a learning process aiming 
at creating public value and sustaining a knowledge base. In our study we hypothesized that 
governmental organizations over time will change to learning organizations that are more focused on 
the process of creating public value and stakeholder engagement. In our case study as in other similar 
projects we have seen interesting characteristics of this transition. Especially in our case study, the 
commitment of higher management, the knowledge transfer forum and the stronger role of knowledge 
management (R&D, guides, guidelines, knowledge base, etc.) were good examples of this 
development. However, also in our case there are still barriers to be taken, such as being rigid, 
centralized, regulated, bureaucratic, rule driven, politicized and resistance to change. Nevertheless we 
believe, like Schwella (2014), the question is rather how organizational learning approaches can be 
made to work in government contexts by being properly contextualized, having appropriate learning 
processes, and leadership facilitation.  

It was expected that transforming to a learning organization, would lead to a stronger focus on 
performance. We saw in our case study a strong focus on performance as part of the changes the 
organization was undergoing. That focus emphasized creating public value, and stakeholder 
engagement. In our case study we found that the organization was struggling with ambidexterity: how 
to balance their performance in terms societal benefits and managerial outputs? However the two 
orientations were well recognized and will be included in their future strategies. In our case study the 
involvement of stakeholders was weak and little is known about the perceived values of stakeholders 
regarding the organizations’ outputs. That might be an interesting area of future research. 

Organizational learning is often seen as a strong basis for effective human resource management. 
It was hypothesized that a learning organization would benefit more from a learning trajectory that is 
(1) interactive with and integrated in the organizational learning processes, and (2) aiming at and 
related to organizational performance. Based on the individual feed back and formal evaluations in our 
case study we can say that this has been proved to be very true. Almost all participants were very 
positive about these two points. Its implementation was highly appreciated and immediately led to 
participants’ commitment and engagement to the organizations’ changes and objectives. In that sense 
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this learning system proved to be an interesting means for HRM of the agency, which was also 
acknowledged by its HR-department. 

Based on our case study and our literature review we therefore conclude that the use of an 
interactive learning system aiming at the creation of public value system in a governmental 
organization has a positive effect on employees’ commitment to the organization. And as a 
consequence could be a strong tool for HRM in government. More precisely, organizational learning 
will lead to a type of HRM that will focus more on non-monetary values for government employees, 
such as learning opportunities. To what extend our findings are generally valid, is a question that still 
remains and will be an interesting topic for subsequent research. We therefore recommend further 
study in this area. 
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