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Abstract

Τhe notion of constant transformation, recently, is so frequently invoked, and organizational change in the public sector is gaining increased attention. Public organizations face the challenge of rapid and discontinuous change that has come to undermine the relevance of traditional approaches on how a public organization should be managed. This paper aims to explore first the challenges that European countries face in order to move towards the modernization of their public administration, the shift from Traditional to New Public Management (NPM) that lead to the operational change of public organizations and administration and then to debate on new managerial practices. Finally, we present a descriptive case study of the operation of “Centers for Citizen Service” in Greece as it constitutes, an innovative change effort for the Greek Public administration and formulates an excellent example of applying new managerial practices in the Greek public administration. It tries to introduce new managerial and administrative practices and issues that are harmonized to the European Union directives.
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1. Introduction

The growth of the public sector in the 1970s and early 1980s set the scene for subsequent pressures for reforms. Therefore, governments worldwide, engaged in ongoing high- profile and comprehensive reform plans. For example, in the late 90’s OECD has developed a report that addresses reform plans in different countries along the world. Mexico launched a “Program to Modernize the Public Administration 1995-2000” (announced in 1996); Denmark with its “New Views of the Public Sector” (announced in 1993), followed by “Welfare for Citizens” (1995); The United Kingdom with its “Continuity and Changes” (announced in 1994) and with later initiatives; The USA with its National Performance Review Principles that includes: a) putting customers first, b) empowering employees to get results, c) cutting red tape, and d) and cutting back to basis; Canada with its “Getting Government Right” (announced in 1996) which identifies four objectives: a) to clarify federal roles responsibilities, b) to devote resources to the highest priorities, c) to respond to the public demand for better and more accessible government, d) to achieve more affordable government by reducing the deficit and debt pressures; France with its current plans to modernize the state (begun in 1995); Ireland with its “Delivering Better Government” (announced in 1996) which has as its central theme the delivery of quality services including policy advice to the government and the public; and Germany with its “Lean State” reforms (1995-1997).
A privileged field of administrative reforms is that of the relationships between state and society or between public services and citizens. From Mexico to Canada and from Germany to Greece, reform policies have been put on the map in order to transform public management.  According to the survey of OECD (2001-C) about regulatory reform in Greece, the Greek government in the early 1980s introduced structural changes to reduce state control that affected the public administration, the labour market, and consequently the private sector. More genuine reforms were launched in the 1990s with important changes to financial and labour market regulations, some product market liberalization, and initial steps in state reform. Between 1990 and 1993, a start was made in reorganizing the public sector to also reduce state control over the economy and improve finances (OECD, 2001-C). Some publicly owned companies were privatized and non-viable firms owned by state banks or other state entities were liquidated. However, implementation was slow as the commercial value of many companies was low, the stock market climate was unfavourable, and privatization procedures were cumbersome and unclear. There was also a considerable reluctance and opposition within state agencies to relinquish control of companies, and strong opposition by workers. 

The paper is organized as follows: In the following section we discuss the challenges that governments within the European Union face and how important is from a traditional management approach, governments, to move towards a more flexible and efficient approaches, by adapting new managerial practices and transform their services. Then, we make the assumption that Greek public administration operates with a traditional way of management, we provide the description of a Greek change effort the “Centers for Citizen Service” that constitutes a first significant change in the operation of the Greek public administration and we prove the use of new managerial practices. 

2. Public Sector Challenges within Europe
Nowadays, public policies are compared internationally and citizens, lobby groups private firms and NGOs put strong, put often-contradictory pressures on governments to follow or not international models and policies (PUMA/HRM, 2001). At the same time, private firms are producing a greater share of goods and services that directly compete with the public sector for the delivery, e.g., education, healthcare, security and basic scientific research. 

There is a consensus in research and policy references alike that two heavy tendencies in Europe are dominating the need for change: the demographic challenge and the breakdown of government monopolies (PUMA/HRM, 2001). 

Looking at the demographical numbers of most European countries it is obvious that the public sector organizations will see a relatively large number of employees retire within the next five to ten years. Thus, this will make recruitment and retention extremely important in every government institution and will determine the recruitment and retention policies in order to attract the young generation by creating a clear mission, a strong leadership and a modern approach to management. Governments have to face the challenge of creating more interesting jobs and delegating more responsibility, and also to increase mobility, which require professional knowledge management systems to compensate for the loss of civil servants with 30 years of experience, who would incarnate the institutional memory.

Concerning the second trend, the authority of European governments has often been based on a monopoly of production and knowledge. In recent years though, a number of public monopolies have been opened to competition, notably in the infrastructure and utility sectors. However, recently scholars have begun to believe that the most significant breakdown of monopoly is going to be the “Virtual”, with increased competition from globalized institutions such as hospitals, schools and universities. The government’s challenge is to make the most of opportunities to communicate one-on-one with the constituents through new technologies and new means of communication (internet, cable television, etc). The use of information technology can provide powerful additions to the communication infrastructure of an organization (Huber, 1990) and also generate information efficiencies and information synergies (Dewett & Jones, 2001). Therefore, governments are racing to harmonize their policies and create supranational structures to shape future programs in order to provide a more efficient and accountable public sector.

3. Meeting the Challenges: From Traditional to New Public Management

Under this vein, challenges exist and put pressures on government’s policies to change. Here we review the traditional management that exist within public organizations towards to a more flexible and accountable management that focuses more on customers needs. 

3.3.1 Traditional Management

The traditional type of management can be characterized as a management that involves bureaucratic structures. Its characteristics are highly specialized routine operating tasks, very formalized in the operating core, proliferation of rules, regulations and elaborate administrative structure with a sharp distinction between line and staff (Mintzberg, 1983). Bureaucracy was first described by Max Weber as “a system of administration carried out on a continuous basis by trained professionals according to prescribed rules” (Beetham, 1987), with “standardized responsibilities, qualifications, communication channels and work rules, as well as a clearly defined hierarchy of authority” (Mintzberg, 1983). 

Under the same line of reasoning, research has shown that because public organizations follow a traditional type of management, the implementation of change and innovation is of greater difficulty, as authority is concentrated in top managers who interact less directly with the environment. In large public bureaucracies, where rigid hierarchy and intrusion of different political power groups exist, it is almost impossible to implement change without strong opposition. Circumstances today often change too rapidly for management to be able to rely upon a bureaucratic mechanism of programs, plans and referral of exceptions for top-level decision (Child, 1993). These traditional bureaucratic decision and planning mechanisms are likely to be slow and inflexible, due to the formal prescriptions of roles and the centralization of power. A bureaucratic organization does not leave individuals much room for initiative and discretion (Mouzelis, 1967), and is more appropriate where employees do not have high expectations of choice and autonomy and where there is a high degree of stability and certainty in the technology and environment, as in monopolies and oligopolies with long life-cycles (Dawson, 1986).

3.3.2 New Public Management Model

Public management reform is a deliberate change to the traditional way of management and the bureaucratic structures and the processes of public organizations with the objective of getting them to run more efficiently (Pollitt & Bouckaert, 2004). Change may include the redesign of key procedures for serving the citizens, the setting of quality standards for health and education or change of the system by which public servants are recruited, trained, appraised and promoted. 

The relevant literature provides a number of analytical or synoptic definitions of what New Public Management (NPM) is. According to Pollitt and Bouckaert (2004), there are at least two components that any definition of NPM must consider: the notion of “public management” and the notion of “reform”. In some countries the NPM movement has been called reinventing or changing government, while in other countries it is referred to as building state capacity or modernization of the state. It is not a uniformly received body of thought but its dissemination always takes place within politico-administrative settings that have their own specific challenges and their own specific values, norms, routines and arrangements (Hood, 1991). Each time, depending on the context in which they appear the changes that NPM suggest will have different meanings, accents and elements added to them.

Therefore, the “new public management” school of thought has broadly influenced public management reform and introduced new managerial practices that put more emphasis on the market and transform the bureaucratic structures of public organizations. NPM is an effort that integrates approaches from the business world with the purpose of changing the bureaucratic functioning of public organizations. Accordingly, business management approaches can be transferred to public sector organizations only if first public managers acknowledge the operation of their organization and the regulatory framework they are operating in, but also have in mind what exactly they what to change, by making long term planning. The literature and experience has shown us that you cannot apply business models to the public organizations as they are, but one must consider the different and difficult conditions that exist within public organizations. Those key differences are:

· Lack of flexibility

· Bureaucracy

· Inertia of the system

· Lack of continuity

3.2 Applying NPM with Precaution

There is a wide range of literature debating the extent to which NPM is, or should be, recognised as the predominant guiding force in public sector reform. Table 1 below outlines just a few of the different arguments both for and against this proposition and groups the most prominent arguments into two opposing camps, the convergence and divergence theorists.

Convergence theorists argue that NPM is an international phenomenon, with similar changes being adopted widely in a range of countries (Hughes, 2003). NPM is a new paradigm, different from the outdated and obsolete concepts of traditional public administration, and it is here to stay in the long term. Hughes, for example, argues that the similarity of theoretical and policy instruments (used by different governments across the globe) is the crucial point. He concludes by stating that governments will try solutions from the NPM toolbox and if these do not work they will look to the same source for something else to try and according to Hughes (2003) it is this above all else which exemplifies the paradigm shift. 

Divergence theorists (Considine & Lewis, 1999; Kooiman & Eliassen, 1987; Mintzberg, 1996; Pollitt & Bouckaert, 2004), on the other hand, argue that NPM is not an international phenomenon, with at best similar changes occurring in a small number of ‘core’ countries (Pollitt & Bouckaert, 2004) with other countries experiencing different trajectories while it is considered that NPM is not a new paradigm. Rather different countries have adopted some elements of public sector reform whilst retaining traditional modes of public administration. NPM has even declined in some countries (Noordhoek & Saner, 2005) and in others different theories of public administration (networks for example) have emerged. Practically, these arguments ‘frame’ any attempt at a comparative analysis of public sector reform (the what, how and why of public sector reform). 

Table 1: Convergence vs Divergence
	CONVERGENCE
	DIVERGENCE

	Hughes (2003)

1. NPM has been adopted widely and is an international phenomenon, with similar changes occurring in a range of countries.

2. NPM is a new paradigm.
3. NPM is very different, and has different theoretical bases than traditional public administration.

4. Formal bureaucracy and the traditional model of public administration are obsolete.

5. There is no reason to assume that NPM (as a model) will be dropped.

6. If there are problems with the NPM model, the response will be further changes in the managerial direction.

Perry and Kraemer (1983) in Kooiman and Eliassen

· NPM is a new paradigm.

· NPM combines relevant insights from traditional public administration and management is generic schools.

· Policy Formulation and Management are separate spheres.

Michael Murray (1975) in Kooiman and Eliassen

· There is now a continuum of types of organisations rather than a simple polarisation of public vs. private.
	Kooiman and Eliassen (1987)

· NPM is not an international phenomenon; it is at best a description of what has been happening in the United States.
· NPM is not a new paradigm.

Pollit and Bouckaert (2004)

· NPM has not been applied equally across continents or countries.  Continental European states exhibit a distinctive reform model: “Striking… in comparison with the core NPM states is how far the underlying assumptions of a positive state, a distinctive public service, and a particular legal order survived as the foundations beneath reforms”.

Noordhoek and Saner (2005)

· The NPM is in decline and has been explicitly rejected by some states, such as Switzerland and the Netherlands.

Mintzberg (1996)

· There is no magic envelope with the right answer… no one-best way. Customer, Client, Citizen and Subject: these are the four hats we all wear in society.

Considine and Lewis (1999)

· In addition to the traditional public administration model and the NPM model, an emerging model of networks can also be identified.


In conclusion, we propose that NPM is an evolutionary force impacting change in the public sector, but that in line with Mitzberg (1996), no “magic envelope- solution” exists and therefore each country has to apply those managerial practices that are suitable to their public context. We share the view that the traditional context of public organization is very difficult to change. Part of the difficulty in understanding public organizations is their pervasiveness and diversity (Van de Ven & Hargrave, 2004). 

4. The Greek Case

The fulfilment of the Maastricht criteria in the Greek economy as a requirement for entry into the European Monetary Union (EMU) became the most important strategic directive for the country, driving a wave of modernizations in the state machinery as a whole.

The NPM practices are driving governments towards “marketizing” and “privatizing” public service and public facilities, which have got additional momentum through recent policy measures pursued by the European Union. As the deregulation market-liberalization policy of the EU essentially aims at introducing and enforcing the free market competition for the provision of services in “a single (European) space without internal boundaries” and thus at doing away with all regulations and practices which stand in way of such “unbounded” competition within the members states (Wollmann, 2002), it is obvious that Greeks traditional type of management of public organizations, particularly with traditional sector of public services and public facilities must change and become more efficient as this is the prime target of EU deregulation and liberalization policies.
Therefore, Greek government has to overcome all the difficulties of long structural traditions of state intervention political clientelism, and economic protection. These reasons have led to reforms being slow as well as entailing considerable political costs (OECD 2001). The deregulation market-liberalization policy of the EU is challenging the traditional structures of Greek public organizations, driving the development of new managerial practices as a framework for rapidly modifying organizational policies, work procedures and hierarchical structures (Ferlie et al. 1996). Applying NPM in the Greek public sector is not a uniformly received body of thought but its dissemination always takes place within politico-administrative settings that have their own specific challenges and their own specific values, norms, routines and arrangements (Hood 1991). Depending on the context in which they appear, each time they appear, the changes that NPM suggest will comprise different meanings, accents and additional elements.
4.1 “Centers for Citizen Service" 

The implementation of a new public service in the shape of "Centers for Citizen Service" was a challenge of applying new managerial practices to the Greek public sector. The main purpose of this reform is the progressive simplification of administrative processes and their integration into a system of transactions, which is shared among public administrations with as interface for the citizens the "Centers for Citizen Service" Offices. From the citizen's point of view, the new system provides a significant advantage in terms of accessibility and reliability of public service. Compared to the previous situation, people no longer have to interact with several administrations, both local and central, and with sometimes-unclear boundaries of intervention and responsibility, to obtain information, authorisations or other services. The implementation of the "Centers for Citizen Service" is strongly underpinned by Information and Communication Technologies and supported by extensive training of public agents. The development of the "Centers for Citizen Service" is organised by the Ministry of Internal, Public Administration and Decentralisation (M.I.P.A & D) in cooperation with all the Municipalities, the Regions and the Prefectures of the country. 

The "Centers for Citizen Service" are offices located centrally in all major towns and communities with the objective of serving citizens in a one-stop-shop mode, hence radically facilitating the process of obtaining certificates, information and submit diverse applications and requests. The implementation of the "Centers for Citizen Service" takes place within the framework of a larger change program in the Greek public sector, inspired by new Public Management principles (Hood, 1991), which presents an immense challenge both at the organizational and political levels. 
4.2 Methodology
The implementation of "Centers for Citizen Service" as a change effort provides an excellent case study because of the significant changes of the procedures that the Greek Public Sector had undergone.

The research relies primarily on in-depth, semi-structured interviews complemented with direct observation and extensive documentary analysis. Data was collected from 2004-2005. A large number of interviews were accomplished with different key actors. All interviews were fully transcribed and sent back to the interviewees for review and comment, following a predefined interview protocols. In general the interviews took the form of guided conversations. This enabled us to discover what was “in” and “on” their mind and how they considered change. Although most of the executives were willing to be interviewed, some issues were discussed off the record (i.e., without transcription). The documentary analyses comprised mission statements, consultants' reports, official documents and an important volume of press articles that have been devoted to the installation of the "Centers for Citizen Service". 

Interview transcripts, observation notes and documentation were analyzed with respect to issues related to the NPM principles adoption and the unfolding of the change effort. We then re-examined the data, giving particular attention to the key issues under investigation. Key actors reviewed interview transcripts and analysis protocols, in order to ensure the reliability and validity of the coding procedure. 

4.3 Findings

To get a basic understanding of the factors leading to the definition and launch of the "Centers for Citizen Service" change effort a short retrospective is needed. According to our data, a series of radical changes were initiated in the Greek State during the 1990s. Reforms concerning delivery of more effective citizen services and the development of customer database systems that had been applied from the 1960s in many European Union Countries, arrived relatively late in Greece. As a result, Greece had to obtain an equal place with the rest of European Union countries and movements towards this action where mainly initiated by the end of 1990s. According to a key player statement "One of the basic reforms that were implemented during the 1990’s was the decentralization of 6,500 administrative processes that were transferred to the regions and to the administration. These reforms were of high importance as they created the starting point of breaking down the bureaucratic model and introducing a more managerial approach."

At the point of achievement of these important modernization efforts, new waves of environmental change attained the Greek public sector. According to the same key player “The technological explosion that leads to greater potential for innovation in public services, the financial debts and the high expectations that citizens have towards the state, were the basic factors that directed all European Community Members to develop action plans for further transformations in the public sector. Under the EU directives that were defined in the Lisbon Conference in 2001 and according to the needs of the Greek society, the government was driven to the one-stop-shop concept.”

Furthermore, another key player said that “The main driving forces that leads Greek Public Organizations to implement changes, is the technological innovations that helps us to adopt more business-like approaches. Also, citizens are becoming more demanding towards the public organizations even if they don’t want to pay more to get more efficient services. This is a reason that we have to plan changes that are effective, strategic oriented and that cost less.”.

The factors highlighted as determining for the shaping of the idea of the "Centers for Citizen Service" are examples of different types of variations in the environment of the responsible ministry: More rapid accomplishments of reforms in other EU countries, EU directives imposed on Greece as a member state, challenges of the bureaucratic management model, informatization, productivity focus and citizen service.

The development of the "Centers for Citizen Service" in Greece unfolded through four distinctive phases:
1. Initiation: In 1998 the Ministry of the Aegean (which is the region of the Aegean sea islands) formulated the need to create one-stop-offices in the municipalities of the remote islands in the area in order to deliver services to citizens that faced serious difficulties in accessing public administrations. After thorough analysis and public debate the Ministry of Aegean proceeded to the creation of a program named “ASTERIAS”.  The one-stop public service offices that were established in remote islands under this program gained an immediate success in terms of citizen’s satisfaction, as citizens had the opportunity to interact with public organizations from their place of living.

2. Operational and Technological Support: After the successful operation of the “ASTERIAS” initiative, the M.I.P.A & D launched in 1999 a national technology development program, “ARIADNI”, aiming at establishing the technological infrastructure needed to support a possible launch throughout Greece of one-stop offices under the name of “Κ.Ε.Π” (Law 3013/2002). The “ARIADNI” program is materialised under the frame of an Operational Program named "Information Society" that is functioning under funding of the Third Community Framework Program of the European Union for the period of 2000-2006. The main objective of the ARIADNI program is the "Development and the Operation of a Central System of Technological Information that Supports the Interconnection between "Centers for Citizen Service"". 
It was obvious that there was also a need for supporting the back office operations, in particular to improve the diffusion of information between the public organizations. This led to the launch of a second development programme named “SIZEYXIS” with the objective to define, develop and implement the technological infrastructure enabling effective interconnection between the public organizations. 

Simultaneously, a framework program for the entire public sector was launched at the national level – the POLITIA program. This top-down program, had as major objective to improve services offered to the public through a coordination of change efforts and promotion of structural reforms concerning organization, processes and activities of all public administrations. The bottom-up initiatives of the "Centers for Citizen Service" and the related support programs corresponded perfectly to the aims of POLITIA, an alignment considered essential by the responsible politicians and public managers for the successful implementation of the one-stop offices operation.

3. Implementation: In 2002 five pilot one-stop-offices started their operation, three in the Athens region, one in Crete and one in Thessalonica. Their success was immediate measured by the number of applications that were accomplished each day. 

4. Expansion: From the five pilot one-stop-offices operating by mid 2002, there are today (December 2007) almost one thousand are in operation throughout the country with a large number of processes included to the system.
The "Centers for Citizen Service" change effort is an important innovation in changing the traditional structure of public organizations towards new managerial practices. This effort has as an objective to integrate all administrative procedures gradually into the dispatch system (the system which prepares, classifies and dispatches official paperwork), and tries to operate by using up to date information and communication technology. A key player noticed that “The operation of this new entity functioning under new managerial practices unknown to public servants and most importantly without decentralizing the existing public organizations, brings something new to the traditional way of management.”

Another, basic innovative objective of the "Centers for Citizen Service" was the co-ordination between the "Centers for Citizen Service" entity and the ministries and the successfully accomplishments of their request. “Initially this was the main obstacle as the ministries that until recently were working completely with traditional management practices had to react quickly to the "Centers for Citizen Service" requests” a key player said. According to the same key player “More or less KEP is a change on the bureaucratic way of operation of the Greek public organizations in order to get ready to face the challenge of technology that has a great impact on the society and the citizens, with the primary aim to improve services offered to the public. Under this vein, the bureaucratic functioning of public administration in combination with the public servants inertia creates obstacles in the adoption of anything new. “The need for improving public sector services and making them more efficient was significant and "Centers for Citizen Service" brings a change in the organizational conditions of the public organizations such as bureaucracy, culture, simplification of legislation etc. and "Centers for Citizen Service" initiative has been designed in accordance to new managerial practices” a key player said.
New public management (NPM), as a set of ideas with regard to changing public management practice, has had impact on the design of "Centers for Citizen Service" effort and as a result to the operation of public organisations. NPM focuses on economic criteria such as outputs, performance indicators and parsimony while assuming that traditional administrative values such as legal security, equality before the law and predictability remain intact. Based on our analysis "Centers for Citizen Service" change effort was inspired by new managerial practices and its innovation is to break through the traditional structures and management practices of the old public organizations. 
5. Conclusions

This paper has attempted to highlight the importance of moving away from traditional structures and management practices and move towards a more efficient and accountable management.

Guided by managerial principles and taking a primarily intra-organisational view, the new managerial practices by the establishment of "Centers for Citizen Service" change effort, is targeted at overcoming the traditional “top down” hierarchy of public administration by introducing intra-organisational decentralisation and autonomy of resource management and responsibility. Under the same way of thinking "Centers for Citizen Service" aims at reducing the traditional managerial practices of public administration by introducing new managerial practices. It has been identified by the Greek government, that «marketization», «outsourcing» and «privatization» as well as reaching the goal of transforming the traditional hierarchical organizations, should guide the delivery and provision of public services and facilities. Therefore, the implementation of "Centers for Citizen Service" change effort was a change effort that brought a great revolution of the way public organizations were operated till now.

Greek government has undergone changes during the past 10 years or so. In the internal organisation of local administration the NPM-guided concepts and instruments of “performance management”, premised on “economic rationality” and aiming at “administrative efficiency” (Wollman, 2002), have been introduced in an administrative world in which, in the past, the legal regulation and legal correction of administrative activities was writ large. The operation of "Centers for Citizen Service" entity is one of the most important innovative achievements of the Greek public administration. Finally, we have to add that even that some new managerial practices extracted from the NPM literature has been applied properly in the Greek case, each government must be sceptically on the absorption of these practices as each case is different. 
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