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Abstract 

Although there is a broad corpus respect to ins-
titutional capacity (IC) the evaluation of pers-
pectives sectors impacted by the deficit or not 
of IC goes unnoticed, mainly in times of eco-
nomic crisis such as that caused by Covid-19, 
where governance multilevel was decisive in re-
ducing the effects of the pandemic. Thus, with a 
complementary instrument to the IC evaluation 
forms, in the economic and productive sector 
in the department of Tolima (Colombia) which 
evaluated exogenously the perception about IC 
subnational governments as from economic 
problems caused by COVID-19. Five (5) factors 

were adapted in the instrument. Content validity 
was tested through expert judgment, and cons-
truct validity through exploratory factor analysis. 
It has good content validity (CVC = 0.82) and 
internal consistency (Cronbach’s alpha coeffi-
cient 0.921). It was identified in the perception 
of the IC that the Intergovernmental Relations 
and Co-responsibility dimension contributes 
41.62% to the explained variance. Thus, when IC 
is evaluated, this dimension deserves a higher 
weighting than the other four; and it is that the 
imbalances in intergovernmental relations, es-
pecially due to the way in which functions are 
distributed, were decisive in the effectiveness of 
policies, that is, in achieving benefits that were 
supposed to be achieved in the midst of the pan-
demic. 

Key words: municipal institutional capacity (MIC); 
institutional capabilities, COVID-19; crisis manage-
ment; multilevel governance.

Resumen 

Pese al amplio corpus de capacidad institucio-
nal (CI), en la evaluación de esta pasa desaper-
cibida la perspectiva de sectores impactados 
por el déficit o no de la CI, especialmente en 
momentos de crisis económica como la ocasio-
nada por la Covid-19, donde la gobernanza mul-
tinivel fue determinante para menguar efectos 
de la pandemia. Así, con un instrumento com-
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plementario a los formularios de evaluación de 
CI, este trabajo evaluó exógenamente desde el 
sector económico y productivo en el Departa-
mento del Tolima (Colombia) la percepción de la 
CI de los gobiernos subnacionales para enfren-
tar la problemática económica ocasionada por 
la COVID-19, para ello, se adaptaron cinco (5) 
factores en el instrumento. Se probó la validez 
de contenido mediante el juicio de expertos, y la 
validez de constructo a través del análisis facto-
rial exploratorio. Se tiene buena validez de con-
tenido (CVC = 0,82) y consistencia interna (coe-
ficiente alfa de Cronbach 0,921). Se identificó en 
la percepción de la CI que la dimensión relacio-
nes y corresponsabilidad intergubernamentales 
aporta un 41.62 % a la varianza explicada. Así, 
cuando se evalúe la CI, tal dimensión amerita 
una ponderación superior a las otras cuatro; y es 
que los desajustes en las relaciones interguber-
namentales, en especial por la forma cómo se 
distribuyen funciones, fueron determinantes en 
la efectividad de las políticas, en la medida que 
permitió obtener beneficios que se suponían de-
bían lograrse en medio de la pandemia.

Palabras clave: capacidad institucional munici-
pal (CIM); capacidades institucionales, COVID-19, 
gestión de crisis, gobernanza multinivel.

INTRODUCTION

The perception of citizens is decisive in the 
governance process, especially in times of cri-
sis such as those generated by SARS-CoV-2, 
which radiate all dimensions of human life, to 

the point of declaring as in the Colombian case 
“A State of Economic, Social and Ecological 
Emergency throughout the National territory” 
(Decree 417 of 2020, Art. 1). Given that gover-
nance is created when society accepts gover-
nment decisions, generating legitimacy for the 
exercise of power. 

The consequences caused by the COVID-19 
strain not only translate into the loss of hu-
man lives but also into economic damage, as 
indicated by Capurro et al. (2020), with a fiscal 
deficit that was exacerbated (Camelo-Avedoy, 
2020)and multiple geopolitical consequences 
(Tertrais, 2020). And in the face of a challen-
ge such as dealing with COVID-19, central go-
vernments and even more local governments 
require the institutional capacity to be able to 
counteract these negative effects. And althou-
gh the nuances of the concept of institutional 
capacity are multiple, since it has a wide range 
of works around its understanding and measu-
rement, analytical and methodological concep-
tual reviews have been built, which in a large 
way allow us to recognize the differences and 
similarities of each position and take advanta-
ge of them for their evaluation (Baracat, 2019; 
González, 2021; Rosas, 2019). 

A review of such theoretical contributions of 
the concept of capacity by Baracat (2019)
identifies three types: political capacity, state 
capacity and institutional capacity. The Politi-
cal capacity is analyzed by Baracat from Ain-
ter and Pierre, conceived as that capacity and 
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ability that governments have to make intelli-
gent decisions. State capacity is referred to 
from Cingolani (2013, cited by Baracat, 2019) 
as “construction of a state apparatus for ex-
tracting resources from the population” (para. 
17). And the institutional capacity evoked from 
Rosas (2019), which is called that ability that 
government institutions have to make impro-
vements in the performance of their functions, 
giving a solution to the problems in order to 
achieve the objectives. This is evaluated from 
three levels, the first corresponds to the micro 
level that is the individual, the second is the 
meso level that corresponds to the organiza-
tion and finally there is the macro level that is 
the institutional context. 

Otherwise, for González (2021)it is mandatory 
as a starting point to differentiate between ca-
pacity and the notion of performance, since it 
is common to make them equivalent. Howe-
ver, the latter highlights the results of the go-
vernment’s actions in the society it manages. 
However, in accordance with the references 
raised by the author, it would not make sense 
to speak of institutional capacity separating it 
from its purposes or scope, that is, capacities 
must be strengthened based on the interests of 
public action, otherwise those capacities they 
would be underutilized. 

The capacity must aim for the maximum so-
cial value, and as González (2021) points out, 
having the capacities is not equivalent to exe-
cuting them or making use of them. In this 

sense, Rosas’ approach of ¿capacity for what? 
this suggests an attitude of the State to crea-
te efficient and effective public policies, that 
is, capable of addressing the problem in ques-
tion; effectiveness understood as the extent 
to which policies achieve the benefits they are 
supposed to achieve, plus any unanticipated 
secondary benefits. And the efficiency of pu-
blic policies defined as the extent to which they 
keep costs low, especially monetary costs, to-
tal costs, or a relationship involving both bene-
fits and costs (Peters et al., 2018; Nagel, 1986). 
Therefore, it is not possible to think of capacity 
without the effects it generates. 

Precisely, a scenario that requires the evalua-
tion of institutional capacity conceived as an 
aptitude to efficiently and effectively face go-
vernment challenges, is the one produced by 
the pandemic generated by SARS-CoV-2, which 
brought along with the problem health a num-
ber of social and economic problems, a situa-
tion that encourages an exponential increase 
in institutional capacities at all state levels 
and with emphasis on the local level. And it is 
that the pandemic allowed subnational gover-
nments to demonstrate that it is necessary to 
transfer powers through decentralization, the 
assignment of powers, but even more so to re-
cognize the need for capacities that allow them 
to take advantage of such powers to address 
the crisis that caused the pandemic. 

Taking into account the above, this research 
aims to build an instrument that measures ca-
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pacity “from the outside” and that serves as a 
complement to others built that evaluate insti-
tutional capacity from the dimensions that are 
adopted, through a perspective of the concept 
of institutional capacity for resilience and trans-
formative capacity of the State, and that is not li-
mited, but incorporates the conception of Rosas 
(2019). It is about adapting important elements 
of the conceptual positions around institutional 
capacity, so that it converges in some key fac-
tors or dimensions to measure it, and diverges in 
others, the fact that institutional capacity does 
not fit exclusively as a response ability potential 
or from a retrospective look, but rather to rethink 
the institutional capacity that can address the-
se two nuances. Institutional capacity that is 
proposed to be evaluated under the dimensions 
built from the theoretical references and condi-
tioned in the work, such as: (1) institutional gui-
delines and rules; (2) organizational structure; 
(3) intergovernmental relations and co-responsi-
bility”; (4) financial component and (5) integrity 
of public action. The assessment of institutional 
capacity is customary based on the judgment 
of experts and officials of the evaluated entity, 
but what other proposals do they present of In 
the methodology itself of this proposal, as a no-
vel element, it incorporates the evaluation from 
the citizen’s perception, where the evaluation by 
this last actor is not referred to in the different 
case studies addressed in the literature on ins-
titutional capacity measurement, but rather, it is 
analyzed as an externality to the capacity itself.

With this, it was desired to validate an instru-
ment that measures citizen perception, from 

the adapted dimensions of institutional capaci-
ty precisely within the framework of the actions 
of local governments, to face the pandemic in 
the economic and social sphere. For this, an 
instrument was built and the questionnaire va-
lidation process was carried out in 7 municipa-
lities of the Department of Tolima, namely: Ata-
co, Chaparral, Honda, Planadas, Rioblanco, San 
Sebastián de Mariquita and Villahermosa. The 
following hypotheses were formulated: 

Hypothesis 1: the tool proposed for the 
exogenous evaluation of the institutional 
capacity of the local governments of the 
Department of Tolima (Colombia) from the 
perspective of the economic sector has 
construct validity. 

Hypothesis 2: the percentage of explained 
variance of the valuation for the exogenous 
evaluation of institutional capacity of the lo-
cal governments of the Department of Toli-
ma (Colombia) from the perspective of the 
economic sector is concentrated in more 
than 70% in five (5) factors.

Government resilience 

Management to face the 
economic crisis caused by COVID-19 

The measurement of institutional capacity is 
inalienable to the effects that it produces, even 
more so when the current environment is cha-
racterized by deep structural transformations 
that permeate the different areas of society, 
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such changes become increasingly complex, 
uncertain and conflictive; an altered and dis-
turbed social order or the non-linearity of so-
cial change that converges in a chaotic state 
(Rebón , 2020 ; Rodríguez, 2016) . Disturbances 
such as those caused by COVID-19 confront a 
State in “policy suspension” (p. 86) and in some 
cases with resistance to changes that eludes 
action (Hunt, 2021), before one with govern-
ment resilience - to attend, adapt and overco-
me the new challenges- through concrete me-
asures and effective economic impact (Medir 
et al., 2017) . This potential for improvement 
and effectiveness in the response is correlated 
with the level of decentralization of public ma-
nagement and decision-making, although it is 
a conditioned relationship; because the purpo-
se of local administrations is overshadowed if 
they do not have the state capacities that allow 
them to effectively assume the challenges that 
come with it (Grin & Abrucio, 2018). 

Thus, the pandemic makes evident the need to 
empower local contexts. Precisely, in the pro-
cess of counteracting the effects of this, the-
re is a variety of contrasts with respect to the 
multilevel coordination of the government pro-
posed by Navarro & Velasco (2022), since it is 
possible that in some cases the municipalities 
found their place to develop an autonomous 
and active role in the fight against the econo-
mic effects of the pandemic as indicated by the 
authors and, in others, not. In the midst of such 
a dilemma, “the height and intensity of the con-
frontations varied according to factors such as: 

the level of institutional capacity of the subna-
tional government in question, political identifi-
cation with the president, and the prospective 
political agenda of the mayors of large cities” 
(Rentería & Arellano -Gault , 2021, p. 168), with 
this, it is admissible that fiscal centralization 
could be one of the factors that hindered the 
leading role of those other local scenarios. 

For Hussain et al (2021). Fiscal decentraliza-
tion has a direct and indirect impact on the 
eradication of poverty and, in that order, it pro-
vides a more timely response to the crisis we 
are currently facing, which corresponds to both 
an economic and social crisis caused by CO-
VID-19. Although opposite results may well be 
generated, as Grin and Abrucio (2018) point 
out, since there is no guarantee that the power 
conferred on the territorial entity endows it with 
a principle of responsibility and absolute com-
mitment to local citizens. 

Decentralization implies an alteration in sha-
red competencies at different levels and, de-
pending on other factors, can increase state 
capacities that are strengthened with internal 
resources that are decisive for crisis manage-
ment. This internal ecosystem of the territorial 
entity: time, financial resources and personnel, 
generates marked differences in the results 
(Park et al. 2022). Now, from a theoretical 
approach that assumes institutional capacity 
with a broader spectrum than that irradiated by 
state capacity, decentralization and action to 
face the social and economic crisis caused by 
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the pandemic, more than conferred powers, re-
quires true capacity. institutional that allows it 
to meet the needs of the environment that has 
been affected socially and economically.

The pandemic: a test 
of institutional capacity 

This work is approached from a perspective 
of the concept of institutional capacity for the 
resilience and transformative capacity of the 
State, and that incorporates the conception of 
Tobelem (1992, cited by González, 2021) re-
ferring to the indicated capacity and of Rosas 
(2019)who assumes the capacity as process. 
From the latter, the State can adapt to the ex-
ternal pressures that occur, equipping govern-
ment agencies with skills to be able to solve 
problems, achieve objectives and improve the 
way in which functions are performed. (Organi-
zación de Naciones Unidas- ONU, 2009). Con-
ceptions that for Gomes (2021)converge in the 
idea of a set of capacities necessary to achie-
ve the institutional objective (Cingolani, 2013; 
Hartley & Zhang, 2016; Silva, 2015). 

Following Rosas (2019), it is necessary to think 
not only of an evaluation from the administrati-
ve component, but also from the political one, 
where the macro level, beyond contemplating 
the inter-institutional relationship, captures the 
perception of the social actors regarding the 
institutional capacity they have. subnational 

governments in this context of attention to the 
social and economic emergency caused by the 
pandemic. Since the institutional capacity is 
consolidated for the subjects of law, under the 
imprint of providing them with those rights, a 
sine qua non provision would make sense of the 
powers granted to the different state agencies, 
and that ultimately are materialized by that hu-
man group that is part of the state apparatus.

Theoretical Substrate of 
Institutional Capacity for the 
Measurement Instrument 

Institutional capacity has adopted multiple 
conceptions, which are located at different le-
vels, classified as: indicated or potential capa-
city (as proposed by Tobelem, 1992; Ozlak & 
Orellana, 1993); effective capacity, capacity as 
a product and capacity as processes (Rosas, 
2019). Figure 1 analyzes some authors who 
reflect on the concept of institutional capacity, 
where an attempt was made to establish some 
associations between the dimensions or cate-
gories that each author proposes.
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Referents of the concept of institutional capacity.

Figure 1.

Source: own elaboration (2022).
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Institutional Ability

Assumed ability as potential for accomplishing 
tasks

Rules ruling actors’ activities. 
Regulation hindrances: Laws or decrees expressively 
obstructing certain actions or legal voids. 

Deficit related to the inner organizational structure and 
distribution of functions. 

Stablish which organizational units have to be made res-
ponsible for the accomplishment of the tasks. (Someti-
mes, same tasks might require the concourse of several 
units simultaneously).

Deficit related to the financial and physical ability of the 
selected sub-national governments. 

Deficit related to personnel policies and rewarding systems.

Deficit related to inter-institutional relationships. 

Cases of superimposed abilities as of international 
cooperation.

Specific legal frame that 
sets responsibilities, coordi-
nation levels and authority in 
a specific matter

Authority

The structure

Financial perspective

Productive model

Information systems

 People, culture 

Institutional arrangements 
and bureaucratic structure. 

Organization structure (pro-
cedures, methodologies, 
criteria, programs, etcetera). 

Economical resources. 
Public budget destined to 
salaries and wages. Public 
budget for actions focused 
in certain matter.

Human resources

A group of operative me-
chanisms (related with the 
idea of resources of all 
kinds and the way they are 
used). 

Designation of enough 
economic resources for 
accomplishing decisions 
(e.g.: design and implemen-
tation of actions, personnel 
training).

Intra-govern cooperation 
and coordination. Inter-sec-
tor cooperation and coor-
dination. Cooperation and 
coordination based on in 
shared objectives. Coopera-
tion and coordination based 
on a shared and compre-
hensive vision. 

Mobilize social and econo-
mic consent and support 
for accomplishing the ends 
orientated to the public. 

Inter-organizational 
action capita

State-society 
relationship

 Social capital an organiza-
tion has for acting before 
other organizations.

Autonomy/ heteronomy
and synergies.

Quoting Zürbriggen: 
Quantity and abilities of the pu-
blic servants and employees.

Legitimacy from the state
actor (degree of authority
acceptance). 

inter-organizational 
acknowledgement 
Legal authorizations

Bertranout Legitimacy  (2015)

Citando a Araoz y Sagasti:

“a legal instrument (laws, 
decrees, agreements and 
other legal instruments

State ability: it is the state entities aptitude to 
reach the ends that have been whether inner or 
externally designated.

State transforming 
ability. Ability to adapt 
itself to clashes and 
external pressure. 

Mobilize and/or adapt 
its institutions to pro-
vide an answer to new 
public issues.

Beltran (2020)
Rosas (2019)

Baracat (2019) 
Abilities are the result 
of the combination of 
abilities and resources.

Bertranout (2015)
Gómez, J. 

Bolaños, R. M. (2019)
Ozlak y Orellana (1993)

Tobelem (1992)

Fernandez & Vigil: 
Three types of resources:
Hardware: Material and 
financial resources, 
Software: State bureau 
human resources, 
Orgware: organizational 
resources which the State 
counts on. 
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From this review, the following dimensions of 
institutional capacity were constructed: (1) ins-
titutional guidelines and rules; (2) organizational 
structure; (3) intergovernmental relations and 
co-responsibility; (4) financial component and 
(5) integrity of public action. 

At this point, the objective of the research that 
seeks to build a proposal to evaluate the institu-
tional capacity of local governments and esta-
blish relationships that lead to successful con-
tainment, mitigation and reactivation processes 
is resumed, for which the effect is important. of 
these actions in the citizenry, without ignoring 
that the efforts in the first instance were focu-
sed on seeing the pandemic as a public health 
problem, where the safeguarding of human life 
was the main objective. For this reason, the work 
focused on the economic effects. It is important 
to clarify that the research does not intend to 
reduce the evaluation of institutional capacity 
to the opinion of the community, but rather this 
document focuses on presenting institutional 
capacity with a capacity approach, for whom? 

From the macro level of institutional capacity, 
these actions are related to interest groups, in 
this case the productive sectors and actors in 
the territorial entities analyzed in the Department 
of Tolima, Colombia (Roses, 2019, p. 98). In ac-
cordance with this, the evaluation instrument of 
this proposal is an input within the necessary 
battery of evaluation of institutional capacity. 

Multilevel governance as a 
factor associated with municipal 
institutional capacity 

Multilevel governance arouses a particular in-
terest from the logic of distribution of powers 
and optional positions. There are those who un-
derstand it as the process of dispersion of au-
thority away from the Nation State and between 
interdependent but autonomous authorities and 
non-public organizations located at different le-
vels of government (Hooghe & Marks 2001, ci-
ted by Adam & Caponio, 2019, p. 27). 

Miellet (2021)adheres to Scholten ‘s types of 
governance : (a) top-down (ie centralist); (b) (lo-
calist); (c) non- hierarchical (multilevel) and (d) 
“decoupled” relationships or dynamics, which 
mean different modes of government and set 
of interests between the levels of government 
(Sholten , 2013, cited by Miellet , 2021). 

Centralist approaches present subnational go-
vernments subject to implementing the policies 
developed by the national government, thus 
generating a top-down intergovernmental re-
lationship, that is, national governments have 
primacy in the development of policies, where 
the response of the State is dosed according to 
the same way that it is done in the central go-
vernment, ignoring the particularities of the te-
rritories, and that more than empowering them, 
it seeks to legitimize the government of the day 
(Montecinos et al., 2019). 
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Localist approaches refer to modes of gover-
nance in which their power is fractalized in local 
and/or regional governments through decentra-
lization, unlike centralist approaches, they set 
the agenda and are not simply “policy followers”. 

Decoupling refers to modes of governance in 
which local governments follow a very different 
policymaking logic than their national counter-
parts, sometimes resulting in open conflict. 

And finally, multilevel governance MLG (for its 
acronym in English “multi-level governance”) 
refers to a particular mode of governance that 
involves coordinated action between govern-
mental levels, a recognition of the multilevel 
character of a problem, and to varying degrees, 
depoliticization and technocratic modes of coo-
peration (pp. 220 - 221). 

Materials and methods 

Population under study 

Population. It corresponds to the productive 
sector, which was defined for this study as 
the units in which some economic activity 
is carried out in commercial establishments 
located in some of the target municipalities, 
where not only the formal economic sector 
was analyzed but also the informal one. 

Formal economic sector. For this, the Open 
Data portal was consulted - which is the da-
tabase of entrepreneurs in the jurisdiction of 
the Chamber of Commerce of Honda, Gua-

duas and North of Tolima from 2005 to 2019; 
Chamber of Commerce of the South of Toli-
ma and Chamber of Commerce of Ibagué. 

Informal economic sector. Also considered 
for the study were companies that do not have 
commercial registration and that are conside-
red not formalized, but carry out an economic 
activity, these being economic units, fixed and 
semi-fixed establishments, in addition to dwe-
llings with economic activity (DANE, 2019). 

Analysis unit. The measurement of institu-
tional capacity from the “social perception” 
of the actions of the local government mana-
ging to face the economic crisis that is being 
caused by the pandemic. The unit of analy-
sis was the citizen in charge of the economic 
and productive unit that is part of the sector 
in the territorial entities of the Department of 
Tolima (Colombia) selected for the study.

Techniques and instruments 

In this study, a factorial analysis was developed, 
using the Kaiser-Meyer- Olkin measure and the 
Bartlett sphericity test, which are used to evalua-
te the feasibility of the data. The determinant of 
the correlation matrix of the variables was calcu-
lated to examine the multicollinearity between 
the variables. And the Kaiser criterion was used 
to determine the number of factors to be extrac-
ted. The “ promax “ oblique rotation method was 
applied, which allows correlating the factors to 
minimize the number of variables that have high 
loads on each factor. Internal consistency was 
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confirmed with Cronbach’s alpha and composite 
reliability to test the accuracy of the instrument. 

The aim was to systematically demonstrate the 
construction of a complementary instrument to 
the IC evaluation forms to measure it from the 
perspective of the economic sector of the muni-
cipalities under study in the Department of Toli-
ma. This was carried out in four stages: 

Stage 1. Systematic review 

A systematic review was conducted using 
‘Prism Declaration 2020: an updated guideline 
for the publication of systematic reviews’. (The 
PRISMA 2020 statement: an updated guide-
line for reporting systematic reviews). Throu-
gh it, the sources of information, the eligibility 
criteria, the search strategy and the selection 
process of the studies and material that would 
make up the theoretical body of this work were 
established. After that, a documentary analysis 
matrix was created that would allow contras-
ting the different selected studies. 

Stage 2. Documentary segmentation 

Analysis themes. Based on the literature re-
view, the following themes were identified for 
analysis: (a) Political action, (b) Institutional 
capacity/deficit, (c) Multilevel governance/
Competences; (d) Crisis management/res-
ponse to COVID-19; (e) Public policy with a 
COVID-19 focus; (f) Governance with a CO-
VID-19 focus; (g) Public Policy Guidelines 
and (h) Development Planning. 

Document analysis matrix. The documen-
tary analysis was carried out according to 
these categories, for which a matrix was 
built in a spreadsheet. The verification cri-
teria were a total of 14, among which nine 
are identifiers that facilitate their subse-
quent search through filters, likewise five 
analysis criteria were used, among which 
are: (1) Category (explained in the previous 
section ), (2) Type of reference (journal arti-
cle, thesis, technical report, among others); 
(3) keywords; (4) purpose of study/work; 
(5) Strategies, techniques and instruments 
used (interview, discussion group, ethnogra-
phy, discourse analysis, focus group, journa-
listic analysis, among others). 

Stage 3. Construction of the concept of
institutional capacity and its dimensions 

The different theoretical positions of institu-
tional capacity were addressed, and the au-
thors who indicated in detail the dimensions 
and variables for each of them were selec-
ted. The dimensions were adapted, leaving: 
(1) institutional guidelines and rules; (2) or-
ganizational structure; (3) intergovernmental 
relations and co-responsibility; (4) financial 
component and (5) integrity of public action. 

Content validity. To carry out the content va-
lidity, the Content Validity Coefficient - CVC 
was used (Hernández-Nieto, 2002), allowing 
to evaluate the degree of agreement be-
tween the experts regarding the different 
items and the instrument generally used. In 
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order to carry out this, the Likert-type scale 
was applied, which has five alternatives and 
the mean obtained in each of the items is 
calculated and, with the scores, the CVC and 
the error assigned to each element are cal-
culated. Pei (Product of biases) as stated in 
equations 1 and 2, respectively:

Where 

Mx : corresponds to the average of the ele-
ment in the score given by the experts 

Vmax: is the maximum score that the item 
could reach.

Where j is the number of participating experts. 

Then the CVC is calculated by applying CVC 
= CVCi – Pei.

Stage 4. Factor analysis (AF) 

In order to carry out the factor analysis, the SPSS 
software version 28.0 license granted by the 
Higher School of Public Administration -ESAP 
was used within the framework of the 2020-67 
research project in the 2020-2022 research call. 

CVCi

MX (1)
Vmax

Pi

MX (2)
Vmax

Results￼

Content validity 

Following the procedure indicated in the methodo-
logy, the judges assigned the corresponding sco-
res to each item, with the final CVC score = 0.82. 

Factor and Principal Components Analysis 

As statistical methods, principal component 
analysis (PCA) and factor analysis (FA) do not 
represent an end in themselves, but rather a 
means to an end. Where it is sought to recog-
nize the implicit structure in a data set with a 
significant number of variables, which allows 
analyzing the relationships that may exist be-
tween them (Tapia & García, 2019). 

It is common to think that they are the same me-
thod, but their purpose differs. Performing prin-
cipal component analysis seeks to make linear 
combinations of variables that make up a com-
ponent, explaining the largest proportion of total 
variance of those variables. And the goal is to 
reduce variables to a smaller number of compo-
nents or, in a dangerously simple way: to create 
factors that are the result of grouping variables. 
For its part, FA seeks that each variable is the 
result of a combination of factors, and its ob-
jective is to determine the correlations between 
the variables and is useful for understanding 
the constructs that underlie the data  (Minitab, 
2022). When questionnaires are designed, with 
the help of FA, irrelevant items can be removed 
from the final instrument. 
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Verification criteria to do a factor analysis 

Check table. Aincuru (2015) proposes an assessment tool as a filter to identify if it is possible to use factor 
analysis and thereby obtain reliable results with the instrument to be validated. The verification table was 
adapted and corresponds to a list of characteristics where the evaluator must assign 1 to the statement 
that best fits the reality of the data, repeating the process for each of the 10 criteria, as shown in Table 1.

Factor analysis assessment.

Table1.

No. AF elements AF penalizing elements Points 

The factorial analysis has been designed 
before data collection. 

The sample has been checked.

The analysis provides for a sufficient number 
of analysis factors. 

The variables have a good distribution and 
appropriate regression forms. 

Relationship number of variables versus 
factors.  

he sample is too small to obtain stable 
correlations. 

The design is simplified to the maximum so that 
the dimensions are few and easy to interpret.  

Adequate distribution (there are some extre-
me cases in the responses and bimodal distri-
butions may occur). 

Two groups of different factorial structure are 
assimilated in the same factorial calculation. 

The factor must arise from one or two variables.  

There are more variables than factors. 

There are many dimensions. 

Very skewed distributions (on a test, items too 
easy or too difficult) and the results are loaded 
to one extreme.  

Yes 
No

11

2

3

4

5

1

1

1

1

6

7 1

1
The variables are independent. 

The variables are pure or simple. 

An item has a forced response (if a value is 
assigned to an item, a value must be associa-
ted with another variable). 

The variables must imply a single factor and 
not measure more than one. 

Two variables have the same value associated 
with an item. 

They measure more than one factor. 

A variable is the final combination of the others con-
sidered (for example, in partial and total scores). 
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No. AF elements AF penalizing elements Points 

8

9

10

1

1

1

The variables are different from each other. 

The proper rotation is chosen.  

extracted is considered the general factor.

The constructs have very different variables. 

An unjustified degree of obliquity is allowed to 
obtain a simpler structure.  

The type of rotation is inappropriate. 

There is no rotation. 

The constructs have very similar variables, 
with low hierarchy (two similar items in their 
response or provide an alternative response). 

Source: the table contains the evaluation carried out using the Ainciburu checklist (2015).

The assessment given in Table 1 begins with the 
first verification criterion, and its score is based 
on a previous design of the instrument with the 
purpose of evaluating it through factor analysis 
and thereby recognizing the constructs that un-
derlie the perception regarding to the IC of local 
governments to face the economic crisis gene-
rated by the pandemic. The second assessment 
(sample size) was achieved, since, although 95 
subjects in charge of the productive economic 
units located in the municipalities under study 
were analyzed, the sample size can be corrected 
through the non-orthogonality of variables. The 
third and fourth scores are supported by the litera-
ture consulted, where the number of dimensions 
to evaluate IQ ranges from 3 to 6, with which the 
five dimensions selected is a consistent number. 
Similarly, for the subsequent evaluation items, 
a distribution without asymmetries was obser-
ved, since it is not evident that the responses are 
loaded at one end of the scale; the dependency 
of variables was corrected with the elimination of 
correlated items; and each item only contributes 

to one of the IQ dimensions, which are different 
from each other. 

Steps in a Factor Analysis 

There are three main steps to AF: 

a) Evaluation of the adequacy of the data. 

b) Factor extraction. 

c) Rotation and interpretation of factors.

Factorability assessment 

To measure factorability, the Kaiser-Meyer - Ol-
kin test and Bartlett’s sphericity were carried out, 
that is, to establish how suitable it is to carry out 
a factorial analysis with the items constructed to 
measure the perception of capacity that the insti-
tutions of the countries have. local governments 
to face the EC-COVID-19. 



Administración & Desarrollo Vol. 51    Núm. 2    Julio - diciembre 2021

ISSN 0120-3754    E-ISSN 2500-5227223

When analyzing the contribution of each item to 
the common variance, the Kaiser-Meyer- Olkin 
test, known as KMO, and the Bartlett sphericity 
test were applied. The KMO test is a measure 
that has been designed to measure the suitabi-
lity of the data to perform factor analysis, since 
it poses the null hypothesis Ho: The variables 
are orthogonal, that is, the correlation matrix 
is an identity matrix the which reveals that the 
variables are not related in themselves, there-
fore, they are not suitable for the detection of 
structures. Against the alternative hypothesis, 
H1: the variables are not orthogonal  (Shrestha, 
2021). The KMO generates an index that ranges 
between 0 and 1; the higher the level of the KMO 
index, the greater the contribution of the item 
to the joint variance of the data (Kaiser & Rice, 
1974, cited by Ferrando et al., 2022). Although 
Shrestha, states that an AF should only be per-
formed if the KMO is greater than 0.69, other 
authors point out that the measurement can be 
interpreted if the KMO is greater than 0.4. In this 
case the Shrestha referent was used. 

The KMO index obtained was 0.834. This re-
sult validated the suitability of doing a factorial 
analysis since it presented a value very close to 

1.0. The Bartlett test, on the other hand, opera-
tes in the opposite way, looking for the p - value 
to be less than a value established as a limit (in 
this case 0.05); here the result was close to zero, 
which confirmed the result of the KMO. 

Eigenvalues and Total 
Variance Explained 

The eigenvalues give the idea of whether it is 
worth using a combination of items to explain 
each factor, that is, how profitable it is to do this 
compared to working with a single item that me-
asures that factor. Thus, Table 2 shows that a 
combination of items grouped into a single fac-
tor explained the IQ 8,739 times better than one 
(1) single item (the best of them). Therefore, all 
those factors whose eigenvalues were greater 
than 1 were taken, otherwise the principle of 
parsimony would be violated. Likewise, when 
analyzing the percentage of variance contribu-
tion, it is evident that the first five factors explain 
71.21 %. The contribution of each factor to ex-
plain the construct, same contribution coming 
from the components with eigenvalues that are 
greater than 1.
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Eigenvalues and total explained variance.

Table 2.

Component Initial eigenvalues 
% accumulated variance %   Total 

1 

2 

3 

4 

5 

6 

. 

. 

. 

23 

8,739 

2,849 

1,965 

1,443 

1,384 

0,966 

. 

. 

. 

0,077 

37,995 

12,388 

8,542 

6,272 

6,016 

4,200 

. 

. 

. 

0,333 

37,995 

50,384 

58,926 

65,198 

71,214 

75,414 

. 

. 

. 

100,00 

Source: Own elaboration (2022). 

Source: Own elaboration (2022). 

Note: The eigenvalues taken are those greater than 1, in accordance with statistical theory.

Item removal 

We proceeded to analyze whether eliminating an item would improve the contribution of the explained 
variance. The three items with the lowest value in the correlation matrix were identified to be elimina-
ted, with this, the KMO improved a little as shown in Table 3. And the explained variance went from 
71,214 to 75,099 as shown in Table 4. 

KMO and Bartlett with item elimination.

Table 3.

KMO and Bartlett test 

Kaiser-Meyer- Olkin measure of sampling adequacy.

Approx. Chi squared.

Degrees of freedom.

p- value. 

0,852 

1412,195

190 

<,001 

Bartlett’s sphericity test.
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In the sub-examine the reagents were eliminated: 

Given the different mobility restriction measures (peak and identity card, curfews, among others) 
you can say that the income of your establishment. 

Considers that public officials are located according to their skills and qualities in the different 
units of the Mayor’s Office. 

The articulation between the institutions that has taken place in the municipality to address the 
crisis generated by COVID-19 has been... (this is the item with other institutions other than those 
related, such as SENA, Chamber of Commerce, among others). 

The Table 5 shows the correlation on the diagonal of the anti-image matrix, the communality after 
extraction, and the factor loading; also descriptive statistics such as means and deviations. The co-
rrelation indicates an adequate use of the sample design of each and every one of the items. The 
communalities reflect the common variation in the data structure after factor extraction. The factor 
loading values indicate the relationship of each variable with the underlying factors. The variables 
with large loads presented values > 0.40 and indicate that they are representative of the factor. 

Note: Si el tests KMO arroja un p-value menor que 0.05, el modelo factorial (o la extracción de los factores) en su conjunto es 
significativo, es decir, se acepta la hipótesis nula de que se puede aplicar el análisis factorial. 

Eigenvalues and total variance explained with elimination of items.

Table 4.

Component  

Total explained variance 
Sums of loads 

squared of rotation 
Sums of squared 
extraction loads  

Initial eigenvalues 

variance 
%   

variance 
% 

variance 
% 

% 
accumulated  

% 
accumulated  

% 
accumulated  Total Total Total 

1 

2 

3 

4 

5 

6 

8,324 

2,454 

1,831 

1,338 

1,073 

0,846 

8,324 

2,454 

1,831 

1,338 

1,073 

0,846 

4,621 

2,646 

2,525 

2,310 

2,293 

1,471 

41,618 

12,272 

9,157 

6,689 

5,363 

4,228 

41,618 

12,272 

9,157 

6,689 

5,363 

4,228 

23,107 

13,231 

12,624 

11,548 

11,463 

7,355 

41,618 

53,890 

63,047 

69,736 

75,099 

79,327 

41,618 

53,890 

63,047 

69,736 

75,099 

79,327 

23,107 

36,338 

48,961 

60,509 

71,972 

79,327 

Note: Promax rotation was applied.

Source: Own elaboration (2022). 
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Summary of factors related to the perception of IQ for CE -COVID-19.

Table 5.

Factor Item Correla-
tiona 

commu-
nalityb Half factor 

loading 
dev. 

Deviation  

Nota: a Correlation of the anti-image matrix. b Communality after extraction.

1. Institutional
guidelines and 
rules 

4. Financial 
component 

5. Integrity of 
public action 

3. Intergovernmental
relations and
co-responsibility  

2. Organizational 
structure  

Municipal regulations are... 

The access.

the effectiveness. 

diffusion and clarity. 

Sufficiency of CE-COVID-19 staff 

Sufficiency dependencies CE-COVID-19 

Efficiency dependencies CE-COVID-19 

Articulation between institutions  

Management of resources 
to face the EC-COVID-19 

Execution of resources for CE-COVID-19 

Selection of beneficiaries of the 
resources to face the EC-COVID-19 

mintick 

minwork 

NGOs 

SIGN 

Government of Tolima 

Chambers of Commerce 

Capacity and suitability 
of local government staff. 

Attention of local 
government staff. 

Officials’ powers are... 

0,783 

0,806 

0,798 

0,877 

0,828 

0,804 

0,898 

0,786 

0,884 

0,883 

0,889 

0,909 

0,86 

0,895 

0,864

0,844

0,842 

0,828
 

0,816
 

0,795 

0,497 

0,891 

0,897 

0,629 

0,819 

0,764 

0,709 

0,656 

0,878 

0,891 

0,860 

0,880 

0,510 

0,681 

0,805

0,766

0,599 

0,806
 

0,800 
 

0,682 

0,275 

1,012 

1,003 

0,609 

0,874 

0,836 

0,705 

0,581 

0,966 

0,957 

0,949 

0,919 

0,528 

0,482 

0,881

0,829

0,489 

0,845 
 

0,800 
 

0,703  

1,779 

1,358 

1,326 

1,526 

2,158 

2,168 

1,684 

1,716 

1,379 

1,347 

1,295 

1,295 

1,737 

1,547 

1,705

1,874

1,653 

1,800 
 

1,821 
 

1,358 

0,865 

0,600 

0,591 

0,666 

0,854 

0,871 

0,640 

0,724 

0,655 

0,615 

0,599 

0,581 

0,866 

0,796 

0,727

0,761

0,740 

0,709 

0,799 
 

0,651 

Source: Own elaboration (2022). 
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Factor 1 is labeled institutional guidelines and 
rules, which it contains four elements that me-
asure the perception of the regulations issued 
by the local government to address the EC-CO-
VID-19; as well as the access, effectiveness and 
dissemination of the guidelines established in 
the territory in order to face the economic im-
pact. Its reagents have a correlation of 0.865; 
0.600; 0.591 and 0.842 respectively. This com-
ponent explains 9.1% of the total variance. 

Factor 2 assigned as organizational structure, 
contains three reagents such as capacity, at-
tention, suitability and skills of people linked 
to the local government. With which 5,363% of 
the total variance is explained. The correlation 
is 0.864; 0.844; 0.591 and 0.666 respectively. 
In addition, only with this factor, the IC could 
be measured 1,073 times better to attend to 
EC-COVID-19 in the territory than the best of 
the reagents formulated to measure that per-
ception would do. 

Factor 3 is labeled Intergovernmental Relations 
and Co-responsibility, of the five components it 
is the one with the lowest average scores, very 
close to an average score of 1; which suggests 
that there is a tendency to agree with a percep-
tion of low IQ of the local government to esta-
blish relationships that allow facing the crisis. 
Being significant that it contributes 41.618% to 
the total variance. This factor thus becomes 
a key element to analyze in what could be the 
efforts to strengthen IC to deal with crises. 

Factor 4, called Financial Component, contribu-
tes 12,272% to the total variance. Together with 
intergovernmental relations, they explain more 
than half of the variance of the exogenous eva-
luation of the IQ construct, and its eigenvalue 
after component 3 is the second highest, since 
if the factor alone is used, IQ could be measured 
2,454 times better. to address the CE-COVID-19 
than, if we were to take a single item that tries to 
cover the broad concept of IC. 

Factor 5 refers to the Integrity of public action, 
the three reagents are the selection of benefi-
ciaries of the resources; management and exe-
cution of these to face the CE-COVID-19, with 
which 6,689% of the total variance is explained. 
In addition, only with this factor, the IC could be 
measured 1,338 times better to attend to the 
EC-COVID-19 in the territory, which justifies its 
use to represent said perception of IC. Since, fo-
llowing the principle of parsimony, this is a so-
mewhat more complex model, but it explains IC 
better than just using a reagent that encompas-
ses IC so broadly; running the risk of forgetting 
the different nuances and dimensions of this 
that are discussed here. 

Internal consistency is confirmed by calculating 
Cronbach’s Alpha to test instrument precision 
and reliability. The appropriate threshold value for 
Cronbach’s alpha is that it should be > 0.7. Cron-
bach’s alpha coefficient for the factors with full 
scale reliability is 0.921 > 0.7. shows that the va-
riables exhibit a correlation with their component 
grouping and are therefore internally consistent. 
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Finally, the CI perception to attend to the CE-COVID-19 from the exogenous evaluation of those in charge 
of the economic productive units in the municipalities under study allowed the construct to be consoli-
dated, as can be seen in Figure 2. 

CONCLUSIONS 

The relevance of an 
exogenous evaluation 

The evaluation of institutional capacity has been 
extended in its field as an internal evaluation of 
the entities under inspection, however, a more 
objective evaluation must contemplate not only 
a self-evaluation, but also assume both a co-eva-
luation and a hetero-evaluation - these two types- 

Perception of IC to attend to CE-COVID-19 in the territories of Tolima.

Figure 2.

Source: own elaboration (2022). 

They can well be classified as exogenous evalua-
tions, that is, external to the institution. But, the 
look of those for whom this institutional capacity 
of the evaluated entity is promoted is of special 
interest, since it endows it with a special price that 
is circumscribed in the concept of effectiveness 
of public policy, understood as the magnitude in 
which it generates a benefit. So, the perception of 
the beneficiaries of this institutional capacity is 
of great value to guide efforts on the right path, 
effectively generating the greatest benefits. 

PERCEPTION 
CI 

CE-COVID-19

Institutional
Patterns and rules

Municipality policy relevance
Access to guidelines
Guidelines efficiency
Guidelines diffusion

PERSSONNEL ability and suitability from the Mayor s office to face the CE-COVID-19
Assistance from the municipality administration to deal with the CE-COVID-19
Abilities of the public servants to deal with the CE-COVID-19

MinTic- Ministry for Information and Communication Technologies

Enough personnel from the Mayor s office to deal with the CE-COVID-19
Enough offices from the Mayor s office to deal with the E-COVID-19
Efficiency of the offices from the Mayor’s office

Choosing of the beneficiaries of the resources to deal with the CE-COVID-19
Management of the resources to deal with the CE-COVID-19
Inapropriate execution of the resources destined to the CE-COVID-19

Articulation that has taken place between the institutions

Ministry of work - Mintrabajo
ONGs
SENA
Government of Tolima
Commerce Chamber

Organizational
structure

inter-government
co-responsibilities
and relationships

Financial
component

Soundness of 
the public action

0.929�
0.938�
0.922�
0.930�
0.737�
0.675�
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Now, in the process of recognizing the percep-
tion of the level of resilience of the local govern-
ments of the population under study, it is neces-
sary to consider that to a great extent the powers 
conferred to deal with the crisis per se, condition 
or generate effects on that assessment of insti-
tutional capacity, even more so when multilevel 
governance affects the perception of institutio-
nal capacity when considering those responsi-
ble for acting in the face of the crisis. 

In this sense, selective attribution (biased as-
signment of responsibility) is more prominent in 
political systems where the lines of responsibi-
lity are darker compared to systems where the 
lines of responsibility are clearer (Page & Pes-
hkopia, 2022). Thesis with which this work coin-
cides, since people can adjust who they believe 
is responsible for the objective conditions rela-
ted to the economic and social impact caused 
by COVID-19 based on their local government 
biases, under the condition that blurred lines of 
institutional responsibility. The institutional con-
text makes it difficult to discern who is compe-
tent to meet the needs in the face of the crisis. 

Therefore, in scenarios of uncertainty such as 
those that arose, the evaluation of government 
management in the exceptional optional fra-
mework is inescapable, not only of the govern-
ment at the national level but also territorially, 
in which the need to incorporate elements of 
flexibility, glimpsing the relationship between 
coordination, concurrence and subsidiarity and 
the response capacity of the territorial entities. 

Interest groups or stakeholders 

Consistent with Rosas (2019), institutional ca-
pacity cannot be separated from the premise 
“capacity for what? and in that order an exoge-
nous evaluation of the perception of institutio-
nal capacity is decisive, since it is not possible 
to limit the evaluation of capacity to that of the 
public administrative apparatus, “without consi-
dering the attributes or factors of the environ-
ment, for which the knowledge and analysis of 
institutional capacity is limiting” (Rosas, 2019, 
p. 86) since it is a social construction. “It is a 
space produced by the relationships of the ac-
tors located not only in the governmental sphere 
but also in society” (Rosas, 2019, p. 100). 

Regarding the results of this study, it can be 
concluded that factor analysis is an appropriate 
approach to extract significant factors that exp-
lain the maximum variability of the group under 
study with regard to the exogenous evaluation 
of: institutional capacity of local governments to 
face the economic crisis generated by the pande-
mic. It is highlighted from the factorial analysis 
that, given the components identified, intergo-
vernmental relations and the financial compo-
nent, can be decisive in the exogenous evalua-
tion, perceiving low or high institutional capacity 
depending on clearly identifiable actions by the 
stakeholders. Likewise, the strengthening of the-
se components converges with the thesis that in 
times of crisis and intense turbulence, intergover-
nmental cooperation becomes imperative, and 
despite the fact that the areas that the pandemic 
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has permeated are so many, enormous efforts 
are required in the context of the economic cri-
sis. As Fernández et al. (2021)Regarding the sta-
tement by Brosio, Jiménez and Ruelas after the 
outbreak of this health crisis, “there is a need to 
strengthen coordination in intergovernmental 
fiscal systems and the role of intermediate and 
local governments to face the impact of the pan-
demic on the economy and the well-being of the 
poorest households” (p. 13). 

The discussion on intergovernmental relations 
has been raised at different levels, on the one 
hand, from the institutional, analyzing the effec-
tiveness of institutions to contribute to the ob-
jective of others, but also the degree of institutio-
nalization of cooperation mechanisms, since in 
many cases there is no order that allows recog-
nizing these relationships and the synergies that 
can be generated. In this sense, it is worth reflec-
ting on the imbalances in intergovernmental re-
lations, which in practice have suffered as many 
encounters as disagreements, especially due to 
the way in which functions are distributed and for 
which it must be remembered that the relations 
between the central government and subnational 
governments in daily practice tend to distance 
themselves from the duty of public management. 

Finally, there are those who see the crisis as an 
enhancer for a greater relationship with the go-
vernment, managing to reconstitute the fractured 
system of government relations, reestablishing 
the dialogue of the national government and in 
the territorial sphere (Ruiz, 2020).
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