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ABSTRACT

Public works (PWs) in Jordan seek to deliver public services that contribute to socio-economic
growth and service provision. A clear framework for initiating PWs investments is lacking in Jordan
to meet the required level of development of the country. This work sought to develop a framework
for delivering the right PWs investments. The study found that there are several steps that need to
be followed to deliver a desired project’s objectives. The study employed a qualitative method using
semi-structured interviews. Besides the interviews, the document analysis approach was used and
an extensive literature review was conducted. Experts in Jordan regarding PWs development were
selected to participate in this study of developing a framework for the initiation of PWs investments.
The study found that the framework should involve different steps and measures. They are

integrated together to create a framework reflecting international practices in the context of Jordan.
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1. Introduction

It is extensively recognized that community development refers to
expanding or realizing the possibility of creating the right infrastructure
investments (Daly, 1990). Creating valuable infrastructure investments
should meet the requirements of citizens by improving public facilities
and services (Radulescu et al., 2020). Delivering efficient public services
can reflect on providing the desired living conditions for citizens and
strengthen the community’s livability (Bhattacharya et al., 2016; Wang,
2014; Zhang et al., 2014). Alongside this trend, the need for creating
public infrastructures keeps growing. From this perspective, due to the
increasing human pressure on urban spaces, the need for infrastructure
investments is required, particularly in developing countries, including
Jordan (Marcelo et al., 2016; Serebrisky et al., 2018).

Generally, public infrastructures covers two main groups, namely
economic infrastructure and social infrastructure (El-Sawalhi and
Sarhan, 2018; Infrastructure and Projects Authority, 2017; Palei,
2015; World Bank, 1994). It can be known as physical assets and
include facilities of interrelated transport and energy systems, water
and wastewater, environment and health, and telecommunication,
as well as schools and government buildings, which provide certain
specific commodities and public services (de Groot et al., 2022). Public
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infrastructures can be classified as large projects that consume vast amounts of resources, such as
labor, materials, and equipment (Ministry of Public Works and Housing [MPWH], 2004). Therefore,
a huge effort from governments worldwide is required to provide the service requirements of
people and satisfy the demand to cope with the impacts of a growing population. Moreover, public
infrastructure investments require massive amounts of money to be delivered. Therefore, estimating
these amounts clearly is needed to compare the expected benefits from these investments and
the benefits gained when they are in operation. In Jordan, more than 60% of the public fund in
the region are spent on infrastructure investments, which employs around 30% of the labor force
and creates around 33% of the gross domestic product (Al Emam, 2015). Consequently, Jordan
has significantly invested resources in delivering public facilities that serve its citizens, made
remarkable achievements for human development that maintain stability, and encouraged foreign
and domestic investments (Government of Jordan [GolJ], 2015). Due to the huge investments in this
sector, delivering the right infrastructure investments is required to meet the increased demand and
provide valuable investments that reflect the country’s development (MPWH, 2017). In line with
providing the right public infrastructure investments, the decision-making at the government level
should be subjected to the relation between the type of project, public needs, and priorities (Shiferaw
and Klakegg, 2012). However, from a societal perspective, public infrastructure investments
have been in fact criticized and judged unsuccessful. Existing practices in Jordan indicate that the
implementation of public investments does not properly examine the public’s needs and priorities
(Ministry of Planning and International Cooperation [MPIC], 2017; MPWH, 2017). Moreover,
millions of dollars are spent yearly for delivering public investments but they do not give the
desired outcomes to the communities nor have positive impacts on the public. For example, the
delivery of the Amman BRT system does not meet the requirements of the people. This investment
first started in 2009, which was then postponed for years before being reworked recently. According
to Williams and Samset (2010), some public investments can create more new problems than it
solves. This is due to the missing legal and institutional frameworks to deliver the right public
investments. In Jordan, in this regard, the most common problem is that there is no apparent link
between the needed PWs and an effective delivery process for initiating them. In addition, the level
of infrastructure development helps some public investments to be delivered even though they have
no positive impacts on the communities.

Most often, in developing countries including Jordan, public investment projects are initiated by
different agencies, which are considered the source of public investments. They include national
and local governments, international organizations, politicians, nongovernmental organizations, etc.
(Baum and Tolbert, 1985). These sources of public investment are criticized for lacking a method
of organization or methodological arrangement. Usually, they adopt an unsystematic approach and
follow a poor project selection methodology. This means that projects are not often developed from
the policies of the country. Some countries do not even have an organized developed policy that
can be served as a source for initiating projects (Shiferaw and Klakegg, 2012). However, despite
all efforts from the government in delivering PWs investments in Jordan, it is still weak in meeting
the required public services. This study contributes to knowledge by proposing a comprehensive
framework that ensures the right PWs investments are initiated, as this framework is still missing
in the context of Jordan. This paper, therefore, aimed to propose a framework that links the needed
public investments and their delivery process to ensure that only investments that have positive
impacts on the public are implemented in Jordan. This proposed framework can ensure that the
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government provides the citizens a high level of PWs investments that to meets the citizens’
requirements.

2. Background review

2.1. Public works in Jordan

Public works is the term used in Jordan to describe infrastructure investments. PWs in Jordan
are considered one of the main contributors that improve the living standard of citizens and
deliver effective public facilities and services (Sweis et al., 2008). The Ministry of Public Works
and Housing of Jordan defines PWs development as the process of creating and delivering public
engineering projects of various kinds (MPWH, 2004). These can include both buildings and
infrastructure projects that serve the public’s intended needs.

Recently, the PWs sector in Jordan is steadily developing, as influenced by interrelated factors,
of which the most important are Jordan’s overall political climate and safe investment environment
(Jordan Chamber of Industry, 2022). Moreover, due to the political conditions in the region, there
has been an increase in the percentage of immigration, contributing particularly to safety issues
(Department of Statistics, 2016; “EU: Building relations with Jordan”, 2014). This requires huge
efforts to fulfill the needs and requirements of the public and satisfy the increased demand (MPWH,
2017). Jordan is leaping ahead and has started addressing and overcoming these challenges (Ministry
of Environment, 2016). Thus, investing in public infrastructures has become a backbone of the
Jordanian economy and one of the main important contributors to driving the national economy (“EU:
Building relations with Jordan”, 2014). However, the main objectives of most public infrastructures
are to eradicate poverty and enhance community development. Nowadays, several public
investments are underway in Jordan, with the objectives of either eradicating poverty or fulfilling
the needs of society. However, the number of projects that cannot satisfy the needs and priorities of
the public has also increased. These issues accompany some problems that are still unsolved, mainly
the gap between governorates, the high level of the unemployment rate, and the relative decline in
certain competitiveness indicators (MPIC, 2017).

Moreover, Jordan currently suffers from a rapidly increasing population growth, with an
annual growth rate of 2.2% (Department of Statistics, 2022), which has become most concerning
to the government in offering public facilities to the public. In fact, the public might consider
that most of the delivered public infrastructure investments are unneeded, and hence new
approaches and frameworks are required for initiating the right public investments. Therefore,
this will require the government to find new and more efficient approaches and frameworks that
deliver PWs investments that meet the requirements of the public. In the Jordanian context, the
delivered facilities, infrastructures, and services are pioneering what are considered essential to be
implemented in the absence of a relevant legal and institutional framework. Therefore, this research
work was conducted to develop a framework for initiating PWs investments in the country.

2.2. Initiation of PWs in Jordan

The initiation of PWs is usually conducted in several steps and stages based on the generic
framework shown in Figure 1. This framework is commonly undertaken for most PWs investments,
wherein detailed standards are usually absent. Based on the documents collected regarding some
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Figure 1. Initiating PWs in Jordan

projects in Jordan, most PWs projects are initiated following the same process (Ministry of Health
[MoH], 2005, 2007; MPWH, 2005).

Figure 1 shows the simplest process for initiating PWs infrastructure investments in Jordan. The
whole lifecycle stages for most projects are the same, but there are some differences in the number
of steps, the complexities of the project, and the main processes that need to be followed (Office of
Government Commerce [OGC], 2007).

According to Turley (2009), project initiation is the first stage of a project lifecycle, from which
project objectives are derived. The purpose of initiating a project is to understand the work that
needs to be done to deliver the required product (Turley, 2009). This understanding is needed before
deciding whether to continue with the project or not. It is also where the opportunities or reasons for
the project are identified, and a project is developed to take advantage of the opportunities (Shiferaw
and Klakegg, 2012). Great projects often start with great hopes and expectations (Radulescu et al.,
2020). But if a project is not initiated correctly, it can drift off course and head for disaster (Turley,
2009).

PWs projects start by identifying the needs and opportunities at the local level of PWs
investments. The government gives the approval for initiating a project to the ministry that is
interested in the project based on the need for the project. The directing of a project then should
be reviewed by the project board at the ministry to start preparing for the project by requesting
to identify the project’s site. This is important to identify the site for a project or the route of a
project (for road projects) in order to request for the acquisition of the site work or to inquire if
the site work is available. Then, the initiation of PWs investments is taken place. In initiating PWs
investments, the scope and the objectives of the project can be identified and clarified. This is
followed by the feasibility study and planning, before going directly to preparing the delivery and
development using one of the available procurement strategies. In Jordan, the public procurement
process is usually conducted under the traditional option (MPWH, 2005). All these processes should
be reviewed by the project board at each ministry to make a decision on whether to accept the
initiation of PWs investment or not.

PWs are usually created at two levels: national and local. At the national level, PWs investments
refer to large-scale projects and are usually financed by the private sector or foreign sources. At the
local level, PWs investments needed for local communities, such as for building schools, hospitals,
roads, water and wastewater networks, etc., are usually funded by the government and in some
cases by foreign sources. PWs investments in Jordan, whether delivered at the national or local
level, follow the same steps. PWs investments in Jordan are started by identifying the needs and
opportunities for improving the overall community (MPWH, 2005). Although PWs investments are
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pioneering what are considered essential to be implemented, the absence of an effective and relevant
framework for initiating PWs investments is clear. As such, each project is developed traditionally
and only is realized due to the efforts of the ministry and its advisors. It should be realized that,
at the national level, governmental policies can be formulated. Usually, policies determine the
environment and the framework in which investments might take place (Cusworth and Franks,
1993). Policies can be considered as the source for initiating projects, where project initiation comes
following a series of decision-making processes (MPWH, 2017; Greater Amman Municipality
[GAM], 2017; MPWH, 2005). Therefore, delivering projects can be considered a tool for policy
implementation (Shiferaw and Klakegg, 2012). This means putting policies into practice (Shiferaw
and Klakegg, 2012). The following sections clarify how PWs investments are created in Jordan at
both the national and local levels.

2.2.1. National level

Policymaking is defined as “a government’s process that translates their vision into actions to
deliver products and services that make desired changes in the real world through their outcomes”
(OGC, 2007, p. 7). In Jordan, a national policy of Jordan was created to achieve the overall
development of the country (MPIC, 2017). The national vision of Jordan 2025 is considered as
a roadmap for the country in nearest future (GoJ, 2015). Its importance comes from its role in
bridging the gap between the current situation of the country and the desired one. Thus, it becomes
a general guideline for all public sectors in the country in formulating their strategy (Gol, 2015).
Consequently, each public sector in Jordan should first consider the national objectives that are
included in the national vision of Jordan as inputs in formulating its strategy (GoJ, 2015). In line
with this, each ministry in Jordan is in charge of formulating its strategy in order to translate the
government’s vision into actions based on the targeted scenario. This means that the strategic
alignment between delivering PWs investments and the government’s primary services and
delivery objectives needs to be consistent (MPWH, 2017; GAM, 2017; MPWH, 2005). This can
ensure that the national vision of the country is delivered. However, in Jordan, the most common
tool for the decision-making processes to formulate a ministry’s strategies and plans of action is
sectorial planning based on previous efforts, such as the national vision of Jordan and any related
development plans (GoJ, 2015; GAM, 2017; Ministry of Transportation, 2015; MPIC, 2016).

The national vision of Jordan includes strategic objectives that need to be achieved by each
sector in the country. Moreover, due to the conditions which might be unpredictable, additional
requirements and targets that are not included in the national vision of Jordan can be included by
the government (GolJ, 2015). This means that, according to such circumstances that could occur
over the time of implementing the national vision of Jordan, the government can change, add, or/
and adjust some requirements related to PWs infrastructure development, investments, and more.
In addition, previous efforts and related documents created by the ministries themselves can be
considered as inputs for the ministries to develop their strategy. In some cases, previous efforts or
targets that are not delivered can be considered as a new strategy to work on to meet the ministries’
objectives and the service requirements of citizens. Implementing the national vision of Jordan
means putting the policy into practice. However, the implementation requires resources, equipment,
and money. Therefore, allocating the fund for implementing the policy is essential to ensure the
government’s vision and objectives are delivered in a way that improves the living standards of
citizens and meets their service requirements. In this regard, allocating the fund in Jordan usually
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comes from the General Budget Department (GBD). It is allocated based on the previous plans
and activities of a ministry (GBD, 2015). Due to the gap in public funds, it falls heavily on the
government to deliver its national vision and objectives. Therefore, funding from foreign sources
is usually injected to feed the GBD to provide most PWs investments with the required fund. Once
the fund is allocated by the GBD, the PWs investment strategy in Jordan starts by setting up a
competent workgroup. The workgroup of policymakers should have a good reputation and skills to
distinguish and clarify the best practices for policymaking. Several meetings are usually held at the
national level among the group of policymaking members to discuss issues, objectives, and targets
to develop an ambitious policy. In each meeting, the proposed policy is reviewed by the group of
policymakers, and amendments are usually made by the group. The workgroup then should define
and develop the organization policy that has to be followed. At this stage, different documents that
relate to the organization’s tasks and any governmental policies need to be reviewed. At different
management levels in a ministry, brainstorming sessions are carried out to identify the external and
internal conditions that affect the ministry’s work. Therefore, environmental scanning is important
to be conducted to clarify the strengths, weaknesses, opportunities, and threats (SWOT) and then
these factors are matched together by conducting the SWOT analysis, where the score of each factor
is weighted from the workshop sessions held by the strategic planning workgroup (GolJ, 2015).
These weighted factors are set into a matrix to overcome weaknesses and threats that could affect
the ministry’s progress, and high weighted scores can be modified or ignored after studying the
current situation of the country. Each public sector in Jordan then should work based on the targeted
goals and formulate its own strategic objectives. For example, one of the targeted goals in 2025 is to
expand the road network by 100 km based on the baseline of 2017, and hence the MPWH becomes
in charge of working to achieve this target (GoJ, 2015). The workgroup evaluates the outcomes
from the analysis and then updates the existing vision of the ministry based on the outcomes
from each meeting. The sectorial and strategic objectives then are linked with the related national
objectives that come up in the government’s plans and development guidelines (GoJ, 2015). To
achieve the targeted objectives, each objective is linked with key performance indicators to measure
its achievements. The workgroup then drafts a strategy for the MPWH and then presents it to the
staff and major partners (internal and external-public stakeholders), taking their feedback to modify
the strategy based on the actual need for PWs investments.

2.2.2. Local level

Delivering PWs investments is an essential process to translate the strategic objectives of
ministries into reality on the ground (Al-Balga Governorate, 2016). Shiferaw and Klakegg
(2012) argued that, in the need to achieve the desired outcomes by delivering the required PWs
investments, it is crucial to study the current situation that the country has already reached. As a
result, creating PWs investments should start by identifying the need for a project and linking it
with the targeted objectives that are desired to be achieved. The proposing and initiating of PWs
investments in Jordan, however, are not carried out by conducting the environmental analysis of the
community in order to identify issues and then propose solutions. There is no specific process to be
followed for proposing and initiating PWs investments (Alkhetan, 2017). The traditional process,
which is dominantly followed, creates inequalities of opportunities in the country, including human
intervention, social pressure, and other observed issues (Al-Balga Governorate, 2016; GAM, 2015).

Moreover, different practices are seen in developing countries for proposing PWs investments,
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such as proposals outlined by politicians who want to bring these investments to their communities
(Alkhetan, 2017; Shiferaw and Klakegg, 2012). In other words, any parliament member at each
governorate can inform the government that there is a need for improvements on PWs and for
developing some public facilities and then include these investments in the government’s priorities
(“The MPs calls for raising”, 2016). These practices, however, would not ensure that the strategic
alignment between the government’s national objectives and the reality on the ground is consistent.
The evidence can be realized from undeveloped areas and communities across Jordan, bringing
more issues rather than investments for development to the country. PWs investments can also
be identified and prioritized based on the feedback from the operating processes of the assets and
facilities (MPWH, 2017, 2022). Based on the feedback, any deficits with these assets and facilities
can encourage the government to enhance its performance (MPWH, 2017, 2022).

However, the variety of inputs for each ministry for creating its investment strategy might have
some cross-interests. In fact, the defining of project objectives is not given sufficient attention when
public investment projects are initiated based on the national vision of the country. Usually, project
proposals are set based on the interests of decision-makers (Shiferaw and Klakegg, 2012). This
means that ministries cannot understand which proposal is the most prioritized to be delivered within
the specified timeframe and available budget (“The MPs calls for raising”, 2016; Alkhetan, 2017).
In addition, the national vision’s own roles as inputs are many and present different perspectives in
different communities, and this can make ministries miss the government’s objectives. Therefore,
local communities in Jordan are not being developed on the same level due to different inputs, lack
of funds, or lack of power of those in charge of bringing PWs investments to their local areas (World
Bank, 2016). At this stage, all projects that are included in a ministry’s strategy might be delivered
based on the priority and availability of funding resources. Once the needs are prioritized for PWs
investments, the relevant ministry takes the role of managing the delivery under public procurement.

3. Literature review

The global frameworks for initiating PWs were studied extensively in this work through a
literature review in order to develop a general framework for Jordan in initiating the right public
infrastructure investments. In Jordan, this framework is missing due to a traditional way of initiating
the required public investments. Indeed, studying the initiating phase of PWs investments is crucial
to ensure that public investments are delivered successfully to meet the desired needs of citizens.
In this work, several studies that focused on developing the framework for the initiation of PWs
investments were reviewed.

Shiferaw and Klakegg (2012) proposed a model that shows how public investment projects are
developed. The model determines who oversees the development activities in the project. Through
the strategic plan of the government, projects are initiated from the policy direction. The policy
direction of the state is responsible for addressing public needs. A system analysis procedure that
is developed should illustrate the selection of the right project. Moreover, it should formulate the
problems, identify alternatives, design and screen alternatives, predict outcomes, and compare and
rank alternatives. It is an iteration circle that reforms the analysis of problems and alternatives to
initiate the right project.

Another framework for project initiation is called the governance system. It was developed by
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the Norwegian government in 2000 (Klakegg, 2010). It was designed for major public investments
in Norway to improve the quality of decision-making (Klakegg, 2010). The delivery of public
investments follows logical sequences of adopting the framework for decision-making. It contains
two main gates: the first one focuses on the concept of the rational choice of the project, while the
second gate focuses on the needs assessment and the analysis of alternatives. On the other hand,
British Standards Institute (BSI, 2010) proposed a system to be followed in project preparation. It
consists of several layers, which contain several steps and directions to be followed. The first step is
formulating specific problems associated with project initiation. Usually, problems can be identified
by conducting a needs assessment and reviewing the government’s policy and its directions.
Omodan and Abejide (2022) supported the argument that conducting an inclusive infrastructure
needs assessment must be geared towards a reformed approach of people’s satisfaction. As a
result, formulating objectives and devising solutions that can satisfy the requirements of the public
(Klakegg, 2010). In parallel, operational uncertainties are also assessed and analyzed. Alternative
solutions, including zero alternatives, are identified and evaluated. As a result, alternatives that
would derive the desired outcomes are only developed.

Furthermore, in the UK, a structured project management method called PRINCE2 was
developed (Turley, 2009). This method is concerned with understanding investments that need
to be made prior to delivering the end products. This understanding is needed before deciding
whether to continue with the investment or not. The process consists of structured tasks that can be
considered crucial components for effective management and direction of a project to successfully
achieve the goals of the project. The model contains seven interconnected processes. Each process
is activated by the decision of who is in charge to start a project. The model illustrates the sequence
of processes and shows which level of the project management team is responsible. The initiating of
an investment is oriented on each project towards gaining the authorization necessary for initiating
the project. As a result, authorization constitutes the trigger for initiating projects.

The UK Office of Government Commerce developed a quality assurance system named the
Gateway Review Process (GRP), which can check the successful progress of projects at specified
checking points before progressing to the next step (OGC, 2007). The system provides assurance
and support for the relevant decision-makers (OGC, 2007). Consequently, to effectively deliver the
intended benefits and desired objectives of PWs, the developed system employs different techniques
for the beneficiaries. In the developed system, projects are assessed by independent professional
bodies based on their experience. In addition, the system is designed to provide independent
guidance to important stakeholders of the projects on how best to ensure that the projects are
successful.

Despite all these efforts worldwide, there is clear evidence that, in the context of Jordan, a
comprehensive framework is still not in place to ensure the right PWs investments are initiated.
Therefore, an initiation framework needs to be developed to improve the delivery capability of PWs
investments in Jordan. This may ensure that the country’s target of meeting the desired needs of its
citizens more efficiently is achieved. Consequently, the framework needs to be established.

4. Methods and materials

A single research method is not suitable to solve all research problems (Gill and Johnson, 2002).
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Denscombe (2014) supported this idea when he stated that a selected research method should fit
a specific part of the investigation of a research problem. Due to the limited works on the subject,
this study conducted an in-depth investigation of existing PWs development practices in Jordan,
followed by an extensive review of documentary data and literature. Consequently, the qualitative
method was employed to develop a framework for initiating the right PWs investments. Figure 2
shows the research design of conducting the research study.

4.1. Documentary data

Documents, including archival documents, were used in this research study. It is considered
one of the data-collecting techniques (Fellows and Liu, 2015; Naoum, 1998). This technique is
appropriate to collect secondary data. In this study, it was used besides reviewing the literature
and conducting fieldwork interviews. This can enable the triangulation between the data collection
techniques, which can give reliability to the research study (Yin, 2013). The collected data were
related to the completed PWs projects in Jordan in order to explore the existing practices of initiating
them. Moreover, the final evaluation reports of completed projects were obtained to collect the
secondary data. Furthermore, the PWs system 1986 was used to clarify the current steps of Jordan’s
government processes of initiating its public investment projects. The data collection process started
by investigating the main documents related to the research study. These documents were reviewed
carefully on how PWs were delivered by the government. A literature review is usually conducted
as a process to investigate existing works that had been done on the specific topic of the research
(Hart, 2018). In addition, it can build a viewpoint about the current situation of the specific research
topic to be investigated and compare the issues, the ideas, and the differences between the works
(Hart, 2018). In this study, the function of this technique was to gather information about the main
research topic area, which was public works.

4.2. Semi-structured interviews

In this stage of the study, interviews were carried out. The justification for using semi-structured
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interviews was that this research study was qualitative, and hence was exploratory in nature and
required in-depth and rich data. According to Bartlett and Payne (1997), the most appropriate tool
to conduct an in-depth investigation is by using semi-structured interviews. In the present research
study, semi-structured interviews were employed to collect primary, rich, and in-depth data (Fellows
and Liu, 2015). This tool emphasized how and why the phenomena in Jordan are happening, with
a list of questions related to the research topic (Fellows and Liu, 2015) to achieve greater insight
into the development of a framework for initiating PWs investments. A total of nine respondents
were contacted for conducting the interviews. The interview questions were designed to cover the
following aspects, as follows:

» Development of steps, procedures, and measures related to existing PWs initiation practices in
Jordan.

 Validation of the proposed framework for initiating PWs investments in Jordan.

Due to the pandemic of COVID-19, the interviews were all conducted remotely. As a result, two
of them were conducted over the telephone and the remaining via Skype. The interviews were all
transcribed and analyzed using a qualitative analysis method.

4.3. Sampling procedures

Despite the suitability of using questions, interviews tend to use a small sample size in contrast
to questionnaires (Fellows and Liu, 2015). This research study was inductive and can be conducted
using just a few participants. According to Easterby-Smith, Thorpe, and Lowe (2002), this kind
of research work is carried out to collect primary data with a small sample of participants. It can
establish several views about a phenomenon when working with qualitative data. The selection of
participants for inclusion in the sample tends to be based on non-random sampling (Denscombe,
2014; Hammarberg et al., 2016; Ritchie et al., 2003). Therefore, it is essential to note that a small
sample only works for qualitative research studies when purposive sampling occurs (Ritchie et
al., 2003). Indeed, there is no specific sample size that is appropriate to be used when conducting
interviews, and hence most researchers consider that, in qualitative research works and as a rough
guide for interview studies, the saturation of data can probably be reached using their judgment
(Boddy, 2016; Creswell, 2013; Dworkin, 2012; Hancock et al., 2009; Marshall et al., 2013; Morse,
2000; Thomson, 2010). As a result, in this study, only nine participants were interviewed to collect
intensive and rich data. The justification was that even though the researcher contacted many
potential participants, only ones who have rich and wide experience were filtered to be part of the
research study. In addition, the only ones who agreed to be interviewed were nine participants.
Moreover, the research study started the investigation by developing firstly the existing framework
for the initiation of PWs in Jordan and then comparing it with those in place internationally. As a
result, the analysis derived some missing elements in the existing framework for PWs initiation,
which would otherwise not be obtained from studying only the secondary data using archival
documents worldwide, to leverage them in the context of Jordan. Therefore, it was not expected for
the researcher to interview a lot of participants, since the missing data were not that many. Lastly,
after the analysis started, the developed framework then became fully saturated and developed
in its structure and process, and no more data were needed. At this point, the researcher stopped
the investigation with only nine participants, who provided in-depth and valuable data that were
employed to propose the framework for the initiation of PWs investments. As a result, there was
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Table 1. Experts’ information profiles

Expert Code Job Title Years of experience Interview duration

P1 Director 19 60 min Skype
P2 Engineer 15 20 min Telephone
P3 Consultant 17 55 min Skype
P4 Director 20 70 min Skype
P5 Secretary Manager 22 55 min Skype
P6 Financer 17 25 min Telephone
P7 Director 19 60 min Skype
P8 Engineer 15 45 min Skype
P9 Director 17 55 min Skype

no need for further interviews and expanding the selected sample of interviewees. The participants’
profiles are given in Table 1.

The purposive sampling technique employed a group of interviewees who have been working
in the PWs sector in Jordan. The sample of interviewees was classified as experts in the field of
PWs in Jordan. Experts are expected to know more about the subject of study than others (Sourani
and Sohail, 2013). Therefore, usually, experts are not randomly selected and they should be well
acquainted and have wide experience in the related research topic (Keeney et al., 2001; Sourani
and Sohail, 2013). In this research study, the sampling technique was carefully employed to select
participants from both the public and private sectors. The participants had to be knowledgeable
about the initiation PWs investments in Jordan. As a result, the selected knowledgeable people were
those who can answer inquiries and have good working records in the initiation of PWs investments
in Jordan. They were not selected randomly, as typically occurs in the quantitative approach, but
based on those who already have a wide experience. Indeed, the sample of experts enabled rich and
in-depth information to be obtained about the topic. This group of experts included stakeholders
from different fields, who are engineers, directors, a consultant, a secretary manager, and a financer.
The experts who can contribute to the study were selected based on specific criteria:

* Those who have a high reputation related to PWs investments proposed by the Ministry of
Public Works and Housing, the Ministry of Planning and International Cooperation, and the
Jordan Engineers Association.

* Those who have solid and relevant years of experience in initiating PWs investments.

Due to the need for a targeted group of participants in this study, the researcher searched for
participants in the field of PWs who could meet the identified criteria. Potential participants were
tested against the identified criteria, and only those who passed the test were included.

4.4. Data analysis

The qualitative research study provided subjective data (Naoum, 1998). This refers to opinions
and attitudes about specific issues concerning the initiation of PWs investments in Jordan. As a
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Figure 3. Data analysis process

result, the vast amount of collected data should be analyzed using the qualitative analysis process,
as shown in Figure 3. It illustrates the overall steps that were followed for analyzing the obtained
data from archival documents and the literature and from conducting the interviews in the fieldwork
study.

In analyzing qualitative data, the coding technique was used. The coding process is considered
as the heart of qualitative research. It is the analytical process through which data are broken down,
conceptualized, and grouped into the form of theory (Strauss and Corbin, 1998). The analysis is
likely to be carried out when the entire data have been collected. The analysis is related to the unit
of data, which is related to either word, graph, or sentence. This research used the coding technique
and employed sentences and words as the units of analysis that describe the main issues. The data
analysis process consisted of two main stages. In the first stage, the obtained raw data collected
from secondary sources, such as the available documents, were studied. In the second stage, the data
collected from the interviews were studied.

The massive amounts of data collected were then analyzed. The data analysis process involved
studying the raw data obtained from several collection methods, which were the literature review,
interviews, and documentary data review. At both stages, a line-by-line microanalysis was employed
to analyze the data provided from the documents. The processed data then were broken down
into sets of incidents and grouped into appropriate categories. Then, theories were built through
abstract definitions and statements. In each method of data collection, analysis was required. In this
stage, the data gathered using each method were analyzed using appropriate qualitative analysis
software, such as Nvivo 10. Most of the gathered data from the interviews, the literature, and
archival documents were qualitative, which then were coded to develop a framework for initiating
PWs investments in Jordan. The analysis might derive dozens of concepts. The final stage of coding
was developing these categories in terms of properties and dimensions. The process of coding
would continue until the saturation of categories was reached. Typically, categories resulting from
conceptually similar terms and meanings are grouped under more abstract concepts that refer to
the outcome of events and actions (Strauss and Corbin, 1998). Hence, the developed categories
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and sub-categories in this study were grouped under a specified core category. This resulted in the
development of the framework for initiating PWs investments in Jordan, which was the aim of the
research study.

5. Findings and discussion

The findings of the research study were all derived from reviewing the documentary data
both from Jordan and worldwide, data from the literature, and lastly key findings from the semi-
structured interviews. The massive amounts of data were used to develop a framework for initiating
PWs investments in Jordan. It can be used at the pre-project stage, when the project is still
developing its scope, objectives, and outcome evaluation. Consequently, the obtained findings were
divided into three lists, as shown in Tables 2, 3, and 4, which refer to findings from the analysis
of documents, from reviewing the literature, and from conducting the semi-structured interviews,
respectively. In the first list, the data, which were obtained from documents, were used to propose
an initial version of the framework for the initiation of PWs investments. The main elements gained
from analyzing the documentary data are listed in Table 2.

The second list of findings was obtained from conducting an intensive review of the literature
for the main research elements both in the context of Jordan’s public sector work and international
practices. First, the existing PWs initiation practices in Jordan were identified from the literature
and documentary data. Then, worldwide practices were identified by considering the existing
frameworks that have been developed so far. This was to leverage these practices in the context of
Jordan. The main key elements of the existing frameworks were identified properly by referring
to project delivery stages, stakeholder involvement, and the delivery steps of PWs investments in
Jordan. Table 3 shows the elements gained by reviewing the literature.

In this stage, the findings obtained from the semi-structured interviews were employed to develop
the intended framework. The interviewees were chosen based on their experience in initiating PWs
investments. As a result, different issues were explored in-depth with the experts to develop an
initial framework for initiating PWs investments in Jordan. In fact, the interview questions enabled
the interviewees to share their knowledge and experience regarding the framework for initiating
PWs investments. Their opinions and attitudes were provided openly and broadly. The analysis used
a thematic approach by coding similar gathered data with an appropriate theme. The data obtained

Table 2. Findings obtained from documentary data

Category Sub-Categories Deliverables References

* National strategy

Project need » Related efforts

Terms of references GOJ, 2015

Authority decision *  Whether to proceed with project or not - MPWH, 2004
*  Ministry of Finance
Financing *  Ministry of Planning and International - MPWH, 2004
Corporation
Feasibility » Site work Project brief MPWH, 2005
Project delivery * Project appraisal PAD MoH, 2005, 2007
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Table 3. Findings obtained from literature review

Category Sub-Categories Deliverables References
* Identify business needs BSI, 2010; Klakegg,
Project need * Approving project * Project brief 2010; OGC, 2007;
» Reviewing project outcomes Priemus, 2008

* Request for direction

Project direction * Request for decision v Omitine rsiness el 200, UG, 2007

* Undertake comprehensive assessment case Priemus, 2008
Authority decision : gleeni?lfyril.teecﬁ) roject * Business case BSI, 2010; Priemus,
Y £1n proj * Decision letter 2008

* Project decision

« Justification s Full project brief

Feasibility . CSFs » ESIAreport 0OGC, 2007
* CBAreport
*  Ministry of Finance
Financing *  Ministry of Planning and International s - MPWH, 2004
Corporation
* Project appraisal « PAD
Project delivery * Planning * Procurement BSI, 2010
« MPWH strategy

Table 4. Findings obtained from conducting semi-structured interviewees

Category Sub-Categories Deliverables Participants

* Identify business needs

Project need * Approving project *  Project brief P1-3,P7-9
* Reviewing project outcomes
* Request for direction « Outline business

Project direction * Request for decision case P3-6, P8
* Undertake comprehensive assessment

¢ Identify site project :
11y site proj « Business case

Authority decision . Begm prOJe.c‘.[ « Decision letter P2, PS5, P7-9
* Project decision
. . * Full project brief
Feasibility . qusgﬁc"‘mn . ESIA report P1-4, P7-8
S * CBAreport
*  Ministry of Finance
Financing e Ministry of Planning and International ¢ - P1-9
Corporation
* Project appraisal « PAD
Project delivery * Planning * Procurement P2-3, P6-9
- MPWH strategy

from the interviews were coded and used to develop and feed the proposed framework for initiating
PWs investments more precisely and more broadly. The findings obtained from an in-depth analysis
of the collected data from the semi-structured interviews, classified into categories, subcategories,
and deliverables, are shown in Table 4.
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Figure 4. Proposed framework for initiating PWs investments in Jordan

5.1. Framework development and implications

The framework was developed by analyzing the collected data and then grouping them under a
list of related categories. The framework consists of several elements. These elements are the steps,
set of directions, and general procedures. Integrating the elements together resulted in the proposed
framework, as shown in Figure 4. It shows the main steps and processes for initiating PWs
investments in Jordan. These processes were developed based on the generic process that was found
during the research study from reviewing the literature and the documentary data and conducting the
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semi-structured interviews. The findings suggested elements that were not mentioned in previous
works and were customized to the Jordanian context. The proposed framework has a rational link
between its components and a clear structure that includes six main layers. Archival documents and
a literature review were used in the first and second stages of the study, respectively, to collect data
and build the structure of the theoretical framework, which was the potential output of the study.
The framework was continuously reviewed to bring the main key components of the proposed
framework and then build the first version of the framework. This was followed by conducting semi-
structured interviews to leverage the international practices into PWs infrastructure investments in
Jordan.

The results found that a PWs project starts by identifying the needs or opportunities to solve
problems. In this stage, the business problem of the project is identified and clarified by developing
a high-level business case and then providing an alternative solution to the problem or for the
need (OGC, 2007). As a result, the need is required for investments in public projects. However,
the review of existing practices in Jordan indicated that the need is usually identified using a
traditional approach, referred to as the reactive approach. Therefore, this research study proposed
a new technique, so-called the proactive approach, which is conducting a needs assessment. It
is the process of determining how to close the gap between the present situation and the desired
situation (Gupta, 2007). Shiferaw and Klakegg (2012) supported this idea and stated that the needs
assessment process comprises comparing the present condition with the desired condition, defining
the problem, identifying what can be contributed to the current condition, identifying if and how the
current condition could be improved, and developing solutions. The findings indicated that a needs
assessment can be conducted through a discussion between the central government, local authorities,
municipalities, and the public. As a result, the optimal alternative for the needs can then be agreed
upon transparently by different stakeholders. This can ensure that the decision becomes transparent
and is based on stakeholder consensus. The delivery document in this phase is the project brief. The
project brief then is requested in order to approve the ministry in charge of initiating a project and
preparing the project’s documents.

The government then gives the approval for initiating the project to the public domain (ministry)
that is interested in the project. Once the approval has been obtained, the project is requested to be
started by giving the direction for initiating the project. The project board of the ministry should
review each phase and its outcomes to determine the direction of the project. This means that the
direction of the project on whether to proceed or not is subject to the project’s documents that the
government reviews. These documents relate to project objectives, their impacts on the citizens
and society, the expected outcomes, and lastly their cost. These elements are reviewed by the
government to ensure the proposed project is in line with the government’s views, interests, and
goals. This finding is the same as what is proposed in Turley (2009), where the project board is the
main contributor to defining the project’s objectives and monitoring the achievements obtained at
each stage of project development. This is essential to ensure the project is in the right direction for
its initiation.

The findings indicated that the proposed project then is assessed by the public domain (the
ministry) in charge in order to approve the initiation of the project or not. The document used is
the outline of the business case. This document provides a common understanding of the project in
terms of the business scope, objectives, and constraints. The findings stressed that this document
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provides a solid base for a project and makes clear for all parties in the project on what the project
intends to achieve, as well as its impacts on the community and its costs. Consequently, to decide
whether to continue with a project or not, the initiation document is used to provide the necessary
information to the project board. If the project continues, then the project initiation document
(PID) becomes the baseline. This means that the PID can be used to check the expected outcomes
in contrast to the original forecasts. This document focuses mainly on providing the proposed
project’s objectives and justifications for the initiation of the project. The next step is to request to
deliver the project, but a feasibility study should be conducted first. The findings indicated that a
proposed project should be evaluated by conducting a feasibility study and an environmental and
social impact assessment (ESIA). A feasibility study, in some cases, can be outlined and given
different names, such as the evaluation or authorization of a project. As reflected by the OGC (2007),
the authorization of a project can only be obtained once the proposed project meets the required
goals. In this description, the optimal solutions and the most appropriate options are selected to be
evaluated and assessed to determine how to overcome the concerns and risks associated with the
proposed ones.

A feasibility study is usually conducted before the project is delivered in order to decide whether
to proceed with the project or not. However, the evaluation processes for environmental, social,
and economic aspects take place separately once the project is delivered. This is an issue, as a
project’s outcomes cannot be evaluated once it is delivered, instead of the project being assessed
in its objectives and expected outcomes on whether it can meet the required goals or not. Indeed,
the International Transport Forum (2017) in its report stressed that most decisions that are taken for
infrastructure investments are political and that no socioeconomic assessment tools may change the
political decision-making. Therefore, different assessment tools can be used to improve the quality
of political decisions and increase the role of planning for initiating PWs investments (International
Transport Forum, 2017). The aim of conducting an ESIA and a feasibility study is to evaluate each
alternative option towards achieving the benefits outlined in the business case. Also investigated are
whether the estimated costs are reasonable, the solution option for the problem is achievable, the
needs are fulfilled, the risks are acceptable, and, finally, whether the identified issues are avoidable.
The results obtained from the feasibility study and the ESIA should indicate whether the project
can proceed or whether some modifications need to be carried out on the main objectives before the
project is initiated. Following this, the project board requests to identify the project site, or where
the project is created. However, a project site usually is determined by the public domain. Therefore,
the findings indicated that a project site should be viable and that it can create optimal solutions and
achieve the needed objectives. In addition, the selected site should ensure positive impacts on the
community and the development of society. As a result, the findings stressed that the selection of
a feasible site should be evaluated properly by the project board to ensure the project’s success in
fulfilling its requirements.

In the initiation of PWs investments, a high level of a business case should be delivered, which
includes the risks associated and how to manage them sufficiently. In addition, the scope of the
project and the objectives should be identified and clarified. All these processes should be reviewed
by the project board constantly. The expected outcomes from identifying a project’s objectives
should be reviewed immediately by the public domain to obtain a decision for initiating the project.
In fact, this step can be conducted before allocating the funding for initiating PWs investments.

17



Making public works work: A framework for initiating right public infrastructure investments

Four options for directing a project decision take place: terminate, suspended, adjust, and close. In
each one, all alternatives should be reviewed in order to decide whether to proceed with the project
or not. If the project proceeds, a full business case is created and then the needs for the project
and alternative options should be justified based on critical success factors (CSFs). This step is
very important, as CSFs are among the enablers for project success. In addition, a project board
can decide which issues affecting the delivery of a project need to be overcome by considering
the availability of CSFs in the delivery environment of PWs investments, such as the regulations,
financing body, technical support, and governance structure of the country.

Once the project is justified and approved, financial allocation should be considered to ensure
financial availability for delivering the project. The findings indicated that one of the main steps
in initiating a project is to consider a financer for the project. The financing body is identified by
the Ministry of Finance and/or the Ministry of Planning and International Corporation. This step is
essential to ensure that the project can be delivered rather than being suspended or even closed. In
some cases, the financial allocation depends on foreign sources, which are not available constantly.
The findings stressed that for PWs to be initiated correctly, their funding is first allocated to ensure
financial availability and then investments can be approached for the project’s delivery. This is
supported by the OGC (2007) and Shiferaw and Klakegg (2012), who stated that billions of dollars
are spent yearly without having an impact on the community. Only the right investments should be
used to fund projects. The huge amount of money that is usually spent in the wrong direction can
be saved and then directed to the right investments, especially in developing economies that suffer
from a lack of funding sources.

Indeed, as a developing economy classified by the World Bank as a lower-middle-income
country, Jordan suffers from limited financial sources, which reflects the development of the
country. In addition, its financial situation, poverty, and high public debt are considered the biggest
challenges facing Jordan’s economy. Despite these issues, the government of Jordan is aware of
delivering public investments, whether these investments are fully funded by the government or
by foreign sources. Delivering the right PWs can pay off the investments and improve the country.
Moreover, the right PWs investments might ensure an improvement in the living standards of
citizens and the development of communities (Consolidated Consultants, 2012).

Next, the findings indicated that the outcomes of a new project form the justification of the
project if it is approved, which then proceeds to a full business case being developed to start the
project plan. The project plan defines the vision, objectives, scope, and deliverables for the new
project. It also describes the main structure of the responsible organization and the activities,
resources, and funding required to carry out the project. In addition, planning assumptions,
constraints, risks, and issues are identified. This phase starts once the outputs of the feasibility
study show that the project is feasible. The planning process in this phase is started, which contains
information on the time scale, the estimated costs and cash flow, the resources required, and other
activities, as follows:

 Start planning for the budget of a project
 Identify the scope of management

* Identify the timing for stakeholder involvement
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* Identify the timing for tendering process
+ Start up the construction process

» Estimate the cash flow for the project

» Handling the project (project duration)

The findings indicated that, once the project plan is delivered, the next deliverable is the project
appraisal document (PAD), which is created by the project board. This document contains the
analysis of the current situation before the project is initiated and identifies the problems that
justified the creation of the project. So, it is important to identify the needs and opportunities of the
project. The PAD contains the following:

* Full description of the project—the objectives, the scope, and the reasons for initiating it.

* Requirements, assessment of the project’s alternatives, and the justification for initiating the
project.

* Project’s phases and the construction phases required.

+ Site work, drawings, and permits and approvals from the authorities.
* Financing (funding body).

* General and special conditions.

* Tendering approach (procurement and delivery approaches).

* Cash flow expenditure for the project.

» Feasibility study and ESIA.

 Justification for initiating the project and CSFs.

Lastly, the PAD, which contains all the aforementioned information, goes to the MPWH for it
to start preparing the delivery of PWs investments under one of the following procurement options
(MPWH, 2004):

» Traditional procurement
* Management procurement
* PPP procurement

In fact, the findings indicated that an appropriate procurement strategy can ensure the delivery of
a project achieving its objectives. This is reflected by the OGC (2007), in that a successful project
delivery depends on the right procurement strategy that the delivered project is based on. Hence, the
procurement strategy is essential and should be selected carefully. However, this topic is out of the
present research work’s scope. Further studies can address this issue by studying the most suitable
procurement strategy to deliver the right PWs investment in Jordan.
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6. Conclusion

In conclusion, it can be noticed that a huge amount of money is spent every year on public
investment projects in Jordan. The delivered PWs cannot meet the desired situation of the country
and the requirements of the people. Moreover, the PWs investments delivered do not match
the strategic direction of the government and their outcomes are not being realized. As a result,
investments do not take enough time to be studied for initiating them in the right way and for
developing alternative options. It is relevant to mention that the objectives of PWs investments
should be set according to the needs and priorities of the citizens in Jordan. Therefore, the study
proposed a framework for initiating PWs investment in Jordan.

The framework was developed to ensure that PWs development in Jordan is initiated in a
way that benefits the country. In addition, the initiated PWs should meet the desired needs of the
government and society . The framework seeks to ensure that the right PWs are identified once
they are assessed throughout a set of procedures and that only PWs that are beneficial and meet
the strategic objectives of the organization are delivered, while PWs that cannot meet the desired
objectives and cannot deliver the needed benefits and outcomes are rejected. The findings indicated
that the proposed framework for initiating PWs investments consists of different components and
steps to be followed for initiating PWs investments projects in Jordan. The study recommends that
the proposed framework should be first presented to the policymakers at the top management level
to validate it before commencing a project based on it.
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