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The reforms driven by New Public Management (NPM) led to the introduction of management
principles in local governments, marketisation and outsourcing. They made the greatest impact
in the United Kingdom, but were also put in place in other European countries such as Ireland,
Sweden, Germany, and — to the least degree — in France (compared to other countries discussed
in this paper). There is a risk that NPM-inspired reforms may come to lose sight of the underlying
social purpose of public services. NPM has not however become a new, universal model for public
sector management. Issues tackled in the debate concerning the reform of public services have
moved (mostly in the UK) beyond the concerns of NPM towards the emerging concept of networked
community governance.

In Western European countries, the changes that can be observed in many
local governments are quite frequently described by the term New Public
Management. Some authors studying contemporary administration reforms go
as far as to talk about a global reform of public management (Kettl 2000; Pollitt,
Bouckaert 2005). This reform is perceived by proponents of new public manage-
ment as an alternative solution to the traditional workings of public administra-
tion. In this context, NPM-led local government reforms in Western European
countries seem to be of particular interest. According to Pawel Swianiewicz, in
the future in Central and Eastern European countries we can expect a gradual
convergence with the systems known in Western Europe rather than the emer-
gence of a particular local government model. This applies not only to the role
that local government institutions play but also to management practices and
local policies. Most probably, EU integration processes will make this trend
even stronger'.

Many significant differences can be observed between individual countries
related to the origin of local government and its development over the years. The
constitutional standing of local government, as well as the responsibilities and
tasks of elected local authorities, vary from country to country (Humes 1991).
Similarly, legal and cultural traditions are different in various countries. Local
politics may (or may not) be dominated by strong political parties. The struc-

* Institute of Political Sciences, Jan Kochanowski University of Humanities and Sciences.
! Owing to the still unstabilised position of local government in CEE countries, this statement
is, of necessity, only tentative in character (Swianiewicz 2002).
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ture of the local political authorities may vary significantly even within a single
state. This means that any far-fetched generalisations on international trends in
local government reforms, including management, which claim that there is one
international programme for local government modernisation, are fraught with
risk.

1. Characteristics of New Public Management

NPM-led reforms were inspired by a number of partly self-contradictory con-
cepts (Aucoin 1990), underpinned by the private sector and its market-oriented
organisational and operating principles. Their application in the public sector
is believed to enable overcoming ‘the failures of the (welfare) state’ and ‘the
failures of public administration’. According to John Stewart and Kieron Walsh
(Stewart, Walsh 1992), the over-arching aim of New Public Management is to
improve the economy, efficiency and effectiveness of the public sector and the
quality of service provision. This is to be achieved by:

1) Making public organisations performance-oriented;

2) Using planning and strategic management;

3) Separating the roles of the service recipient and the service provider;

4) Creating market relations and developing competition in the process of se-
rvice delivery?;

5) Placing the customer at the centre of activities;

6) Making work and pay conditions flexible;

7) Making management independent of politics by separating public policy
from operational management;

8) Introducing service standards and performance indicators (Zalewski 2007a,

p. 29).

Christopher Hood (Hood 1991) names seven key components which make up
new public management:

1) Introduction of professional (managerial) management in the public sector;

2) Clearly defined standards and performance measures;

3) Greater pressure on controlling outputs;

4) Emphasis on disaggregation of public sector entities (division into smaller
organisational units, grouped around types of services);

5) Introduction of competition in the public sector;

6) Focus on using private sector methods and techniques in the public sector;

7) Focus on greater discipline and frugality in the use of resources.

According to Hellmut Wollmann (Wollmann 2004, pp. 641-642), in the NPM
variation underpinned by neo-liberal policy discourse, the focus shifts towards

2 The following measures can be used to achieve this goal: privatisation of public enterprises;
tender-based service contracting; creating internal markets (ensuring that there are various public
providers and establishing a financial system which rewards economy, efficiency and effective-
ness); setting up agencies (to perform functions which cannot be put out to tender and when crea-
tion of internal markets has proved impossible); fees for services (Bailey 1995).
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the reduction of the public sector, regarded as becoming excessive in the preced-
ing ‘Social Democratic’ period of the welfare state, and towards a ‘lean state’,
a goal which can be achieved through privatisation, outsourcing and marketisa-
tion. NPM places great emphasis on reducing the costs of public services provi-
sion, coupled with their increased quality. Public administration may discharge
its functions via private and non-governmental organisations?.

In Wollman’s opinion, another variant of NPM, which is topically akin to man-
agement in the private sector, stipulates that the ‘rigidity” of the Weberian model
of public administration may be overcome by the introduction of management
principles. This primarily involves managing administrative actions and their
monitoring by identification of objectives and controlling their implementation
(management by results), as well as increasing the innovativeness and flexibility
of the administration’s activities by the delegation of responsibility for financial
and human resources. Emphasis on outputs is underpinned by the belief that
public sector organisations do not pay attention to the quality of services that
they provide. Evaluation of their operations should relate to actual results and
be made on the basis of clear and measurable standards or performance indica-
tors*. To achieve desirable results, public administration should employ market
competition mechanisms more frequently (e.g. privatisation, outsourcing). NPM
makes an extensive use of the concept of public choice, which sees individuals
as consumers of services offered by public administration, with the possibility
to choose between them.

In yet another, more politicised NPM version, politicians are expected to re-
frain from being involved in the administration’s operations on a daily basis
(‘steering, not rowing’), but on the other hand, they are expected to act as lead-
ers (or ‘steersmen’) in relation to administrators by establishing performance
indicators and controlling their implementation.

According to Alojzy Zalewski (Zalewski 2006), New Public Management ba-
sically consists in changing the orientation of public organisations’ management
from inputs and procedures to outputs, the adoption of strategic orientations
and the introduction of market mechanisms. All concepts regarding new ways
of public sector management are subordinated to the following main goals: 1)
decreasing the share of the public sector in the economy, and 2) improving the
efficiency and effectiveness of its operations.

One manifestation of the NPM doctrine was the introduction of quality man-
agement systems in the public sector based on quality systems specifically cre-

3 Negotiating with these organisations, signing contracts with them, funding and monitoring
the quality of services performed, cause the boundaries between certain administrative bodies
and their environment to become less clear-cut (Supernat 2008).

4 In Britain, the standards of services offered by public administration are enshrined in
a number of national or local Citizens’ Charters, which look at citizens as consumers entitled
to receive varied services of a specific quality. Each such Charter contains a detailed procedure
for filing complaints. Heads of government agencies are hired on contractual basis, remunerated
commensurately with the results achieved, and dismissed if the results achieved are not satisfac-
tory (Kettl 1997).
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ated and originally intended for the private sector (ISO 9000, self-assessment
model of the EFQM Excellence Award or TQM — the total quality manage-
ment model)®. Their benefits include, in particular, orientation towards customer
needs and pursuing a quality policy which enables management by objectives.

1.1. United Kingdom

The effects of NPM-inspired reforms were most readily visible in the UK
(as well as in Australia, New Zealand, United States), although similar trends
could also be observed in other European countries. In Britain, New Public
Management was put into operation by Margaret Thatcher after she took office
in 1979, when John M. Keynes’ economic doctrine was abandoned and replaced
by The New Right, and economic programme based on the free market ideas of
Friedrich A. Hayek and Milton Friedman.

In Gerry Stoker’s opinion, New Public Management is more than a varie-
ty of managerialism®. NPM places greater emphasis on keeping the costs of
public services delivery at a low level through more stringent management,
manifesting itself in achieving effectiveness, frugality and adhering to competi-
tion rules to select the cheapest service provider. Starting from the beginning
of the 1980s, the Conservative government focused on those very aspects of
New Public Management. Post-1980, a law was enacted which obliged the lo-
cal authorities to contract their services through the Compulsory Competitive
Tendering procedure. Although the role of the public authorities is to satisfy
needs, service providers do not have to be local government entities. The func-
tions of local governments were limited because of their transfer to agencies
and organisations charged with performing these specific tasks (known as quasi
non-governmental organisations, or quangos) (Skelcher 2000), which fostered
the emergence of many services’ providers on the market. The concept of ‘ena-
bling councils’ was formulated (Clarke, Stewart 1997). The enabling councils
model was inspired by a number of different visions concerning public services
management, in which effectiveness and consumer protection played first fid-
dle. For its first two years in power after 1997, the Labour Party continued the

5 EU funds awarded under the Human Capital Operational Programme, Priority 5, Submeas-
ure 5.2.1 ‘Modernisation of management in local administration’ are earmarked for projects in-
tended to improve services for citizens and modernisation of management, which will comprise
inter alia enhancing quality, improving management performance, including quality manage-
ment (e.g. ISO standard) and evaluation of the functioning of local administration offices (e.g.
CAF Common Assessment Framework).

6 In the ideology of managerialism, the political leadership plays an important role in giving
direction to policies; however, it is also viewed as a potential source of inefficiency. The task of
politicians is to set goals but not to make decisions about methods or means to achieve them.
Importantly, managerialism emphasises the role of managers in management. Managerialism
focuses on efficiency — maintaining a welfare state is costly and requires taxpayers’ money; for
this reason, service delivery in the most efficient way possible is of critical importance. The idea
that services should be provided solely by the public sector is rejected in favour of a more open
competition between service providers coming from a variety of sectors (Stoker 2003, p. 13).
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highly restrictive programmes of public resources expenditure inherited from
the Conservative government. Due to growing consumerist leanings in local
governments, central government started to call for choosing better quality
services and paying less attention to savings. Better management meant that the
consumer became the focal point. The Best Value principle, adopted in 20007,
whereby services are put out to tender, but the winning provider is obliged to
ensure the best value for money, as well as the recommendations proposed by
the Audit Commission of the central government, maintained pressure on con-
tracting services with the private sector or their transfer to private entities or
non-profit organisations. The Labour government put in place a programme
of performance indicators, prepared for every local government unit by the
Education Inspectorate, Social Services Inspectorate and Housing Inspectorate.
Data on the results of local councils’ operations, together with evaluations made
by the Inspectorates, were presented by the Audit Commission in the so-called
Comprehensive Performance Assessments, which were designed as a coherent
and integrated system for measuring how the tasks assigned to local authorities
had been discharged (Coulson 2004). This assessment gave a powerful stimulus
for the councils to improve service delivery. Whilst the best performers were
rewarded with ‘additional freedoms’ and funding, the poor performers could be
penalised, for example by the transfer of functions to other providers or even
placing the council into the hands of government-appointed administrators
(Wollmann).

Hellmut Wollmann noted that after it assumed office in 1997, the new govern-
ment of Tony Blair took two different paths. Following the first one, which was
convergent with the philosophy of New Public Management, the government
imposed a rigorous, centrally-determined and controlled performance manage-
ment system on local authorities®.

By and large, the Best Value principle and the Comprehensive Performance
Assessments can be viewed as another attempt on the part of the central gov-
ernment intended to impose some degree of central management and control on

7 The Best Value method rests on 12 principles, with the following among them: 1) local
authorities are obliged to deliver top quality services; 2) no advantage of the private sector in
service provision is automatically assumed — competition is a management tool, but in itself
is no guarantee that a service will be delivered in keeping with the Best Value principle; 3) the
central government defines the range of services to be provided; 4) the local interests should
take the national interest into consideration; 5) auditors publish reports which state whether the
Best Value principle is observed by the local authorities, and assist in putting it into place; 6) the
government — if so advised by the Audit Commission — may intervene in an entity which experi-
ences problems; 7) such an intervention should correspond to the scale of the problems (for more
information see: Loughlin 2004, pp. 57-58).

8 There was a second path, distinct from the one taken by the Conservative predecessors,
whereby the Labour government embarked on an ambitious political programme meant to revi-
talise local government, by revamping its traditional ‘government by committee’ system on the
one hand, and by providing for more effective and politically accountable leadership on the other.
Another, more general and visible trend strives to introduce ‘new localism’ in local governance
and politics (Wollmann 2004, pp. 645—-646; Stoker 2003, pp. 9-27).
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local authorities, this way continuing to ‘fall out of step with the rest of Europe’
(Stoker 1998). Nowadays, it can be seen that this centralistic top-down rigoeur
forced certain bottom-up initiatives, activity and learning processes (for more
information see: Cochrane 2004).

In the post-War period, local management performed a significant role in the
delivery of key welfare state services. It took the traditional form of public ad-
ministration in local services management. In the traditional model, provision
of services was the key task to be carried out by local governments as building
blocks of the welfare state. Experts, officials and policy makers would precisely
identify the needs of a given community. The local management serving as
a service provider was the dominant actor in the welfare state. It raised taxes
and managed land received from the central government. It did so in the convic-
tion that its activities were characterised by a specific public sector ethos and its
mandate derived from the legitimacy accorded by local elections.

The logic of traditional public governance rested on the dichotomy between
politics and administration. Professionalism and partisanship constituted the
central ideological principle, for officials and elected politicians respectively, in
the period when the traditional approach to public administration was the preva-
lent view among local governments. This model of local services management
changed under the influence of the New Public Management movement, which
first led to the reorganisation of local governments in the early 1970s, and then
to reforms put in place by the Conservatives in the 1980s. Starting from 1980,
professionalism and partisanship began to lose ground as the dominant ideolo-
gies in local governance to other ideologies, which primarily included manage-
rialism and localism. Managerialism — as G. Stoker claims, (Stoker 2003, p. 12)
— intended to curb expenditure as its overriding objective, an ambition which
was mainly supported by treasurers; whilst localism, defined as policies pur-
sued by the local authorities and focused on community matters, was reserved
for relatively weak councillors whose main areas of interest were limited to
districts or neighbourhoods.

According to many authors, (Stoker 2003, pp. 13—14; Loughlin 2004; Pierre,
Stoker 2000), the first decade of the twenty-first century has seen a shift towards
a different set of ideas concerning local public services in the United Kingdom
(and other European countries). This is a vision of networked local governance,
which defines new roles for local government’. Gerry Stoker (Stoker 2003, pp.
9-27) argues that under the Labour rule (from 1997 onwards), the debate on the
reform of public services in Britain is no longer related to issues associated with
New Public Management, at least not at the local level, but concerns the emerg-
ing concept of networked local governance.

® For more information about networked, interdependent and not hierarchical modes of public
services delivery by local governments, other public entities, private organisations and NGOs,
see Rajca 2008.
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Networked local governance began to develop from the mid-1980s. In G.
Stoker’s opinion, it is predominantly inspired by the ideology of localism, which
believes that the overriding goal of local government is to fulfil community
needs both directly and through a complex system of multi-level governance.
Its aim is to achieve not just efficiency but Public Value, defined as the achieve-
ment of favourable outcomes by the use of public resources in the most effective
manner available. Given such a goal, the public sector cannot be accorded any
special privilege. The sector or organisations to provide the services are chosen
using pragmatic criteria.

This model requires a complex system of linkages between the higher gov-
ernment level, local organisations and entrepreneurs. It poses challenges for
managerialism as it stipulates an amalgamation of an intricate system of proc-
esses and steering mechanisms. According to G. Stoker, in such an approach,
managerialism goes beyond the considerations of efficiency or being consumer-
oriented, and has a holistic goal, defined as greater effectiveness in tackling
problems which are viewed as critical by a given community.

Table 1 lists forms of managing local matters in different time periods. None
of these models — as G. Stoker emphasised — perfectly corresponds to the time
frame specified, since some of them lasted longer or partly overlapped.

Table 1. Forms of local governance in different time periods

Local government in
post-War period

Local government
under New Public
Management

Networked community
governance

Key objectives of
the governance
system

Dominant ideolo-
gies

Definition of pub-
lic interest

Dominant model
of accountability

Main provider of
services in a welfare
state

Professionalism and
partisanship

By politicians/
experts with little
involvement of the
public

Overhead democ-
racy: voting in
elections, mandated
politicians, tasks
achieved through
control over the
bureaucracy

Main provider of
services in a way that
ensures economy
and responsiveness
to customer

Managerialism and
consumerism

Aggregation of indi-
vidual preferences,
demonstrated by
customer choices

Separation of politics
and management,
politics give direc-
tion but not hands-on
control, managers
manage, additional
consumer assess-
ment

The overarching goal
is greater effectiveness
in tackling problems of
greatest concern to the
public

Managerialism and
localism

Individual and public
preferences produced
through a complex,
process of interactions

Elected leaders, man-
agers and key stake-
holders in search for
solutions to community
problems. System sub-
ject to challenge through
elections, referendum,
deliberative forums,
scrutiny functions and
shifts in public opinion
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Preferred system  Hierarchical depart- Private sector or Menu of alternative

of service delivery ment or self-regulat- strictly defined local providers selected prag-
ing profession public agency matically

Approach to pub-  Public sector has Sceptical of public No one sector has a mo-

lic service monopoly on serv- sector ethos (leads nopoly on public service
ice ethos to inefficiency and ethos

empire building)
Relationship with  Partnership relation- Upwards through per- Complex and multiple:

‘higher’ tiers of ship with central formance contracts regional, national, Eu-
government government and key performance ropean. Negotiated and
indicators flexible.

Source: Stoker 2003.

1.2. Other countries

Ireland. According to Catherine Forde (Forde 2005), in the sphere of local
services delivery, local government in Ireland operates through a system of
fragmentation, contracting, competitive tendering and privatisation. In Forde’s
opinion, the Irish state is increasingly becoming contractualist and consumerist
in its relations with the citizens. One of the goals of the reform which has been
implemented since 1996 is to ensure better customer service and provision of
high quality services. There is a clear managerialistic ring to those objectives,
similar to those in the United Kingdom. The contractualist and consumerist ap-
proach is more akin to attempts at improving administration and service delivery
rather than developing democracy, mostly participatory democracy. According
to C. Forde, managerial objectives disagree with the tendency for democratic
revival. The remark made by Vivien Lowndes about the British local govern-
ment reforms (introduced post 1997 by the Labour government) that ‘delivery
rather than democracy is the order of the day’ (Lowndes 2002), may be regarded
as valid also in regard to the Irish local government reforms.

Sweden. In the 1990s, Sweden'" continued ‘traditional’ reforming strategies.
As a follow-up to the ‘free municipality experiments’ of the 1980s, Swedish pub-
lic administration was decentralised even further as more and more functions,
particularly social services and education, were transferred from the state level
to the municipalities (Premfors 1998). This way, the traditional, multi-function
model of local government was further strengthened. Swedish municipalities
started to ‘professionalise’ and, at the same time, to ‘party-politicise’ the politi-
cal leadership in local governments, within the general frame of the traditional
committee system.

Since the early 1990s, this organisational form of delivering public servic-
es through municipalities was challenged due to the introduction of reforms
originating from the ideology of New Public Management. According to H.

10 NPM-inspired refroms in Sweden, Germany and France were discussed mainly on the basis
of: Wollmann 2004.
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Wollmann (Wollmann 2004, pp. 648— 649; cf. also Montin 2004), this was con-
nected with several developments. Firstly, the New Public Management debate
which had been going on in the Anglo-Saxon countries (notably Britain and
New Zealand) since the 1980s, and which became dominant in the international
debate, also made its entry into the discourse on Swedish reform. It particularly
involved the ‘quasi-monopoly’ of the Swedish municipal sector for the provi-
sion of social services, which was increasingly criticised by those who called
for competition, outsourcing and privatisation of these services, inspired by the
NPM.

Secondly, the Conservative central government which took office in 1991,
temporarily ousting Social Democrats from power (until 1994), proclaimed the
system change by rejecting the ‘Social Democratic welfare state’. This political
and ideological stance of central-level politicians gave an additional momen-
tum to the Conservative majorities in the local councils in many municipalities,
including the capital city (Stockholm became a kind of a ‘flagship’ as regards
initiating NPM-driven reforms).

Thirdly, the 1991 Local Government Act considerably extended the powers
of municipal councils to decide on the institutional structure and organisation
of local authorities, including the organisation of the delivery of social serv-
ices (Héggroth et al. 1993). The new legislation allowed the municipal councils
to transfer (or ‘contract’) local government functions to ‘a (local government-
owned) corporation, a trading partnership, an incorporated association, a non-
profit making association, a foundation, or a private person’ (Ch. 3 of the 1991
Local Government Act; see also Montin, Amna 2000).

According to H. Wollmann, the budgetary crisis which peaked in the early
1990s and which generated a stimulus for turning to NPM concepts, was no less
important.

Starting from the 1990s onwards, Swedish municipalities pursued two main
NPM-inspired patterns of organisational change. Firstly, some municipalities
started to outsource the delivery of services by concluding contracts with both
private (commercial) and non-profit organisations. This was particularly visible
in the care for the elderly. Secondly, with the proclaimed intention of giving
their citizens the ‘freedom of choice’ to ‘buy’ services (such as the care for the
elderly) ‘on the market’, some municipalities introduced municipality-funded
‘vouchers’ (which were equivalent to the expenditure that they would have to
make if they delivered a given service directly). At the beginning of the 1990s,
the Government promoted this model of satisfying the needs of the local resi-
dents, obliging the municipalities to offer parents ‘education vouchers’ in case
they preferred to send their children to a non-municipal (non-public), so-called
independent, school. The NPM-led concepts, such as outsourcing or vouchers,
led to some turbulence regarding the existing quasi-monopoly of municipalities
as far as the delivery of social services was concerned. Later, however, a quan-
titative cap was imposed (Wollmann 2004, pp. 649—650).
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With the arrival of powerful international suppliers (especially in the ener-
gy sector), and under the influence of the liberal and market-oriented policies
pursued by the European Commission, Swedish municipalities started to sell
their stakes in municipal enterprises to private companies. Budgetary problems
experienced at the time also encouraged municipalities to cash their assets. In
effect, Swedish municipalities began to give up many of their traditional activi-
ties, such as delivery of public utilities (energy, water, sewerage, waste disposal,
etc.). The public utilities sector, which in the past had been largely handled by
the municipalities, was privatised due to the arrival of international suppliers
and international competition. The idea of result-orientation, inspired by man-
agerialist concepts, was widely embraced by municipal administrations. The
concept of the “purchaser-provider split’ found applications mainly in the public
health services provided by the counties.

Germany. Until the end of the 1980s, the traditional model of social services
provision seemed to be immune to NPM concepts. According to H. Wollmann
(Wollmann 2000), the main reason for this initial reserve and lack of open-
ness was probably the fact that such key NPM concepts as the outsourcing and
‘marketisation’ of social services provision had already long since been realised
in the practice of German municipalities because of the role that non-public
and non-profit organisations had traditionally played in this aspect in the past.
Nevertheless, even prior to 1990, local government adopted its own version of
New Public Management (New Steering Management), adapting mainly its
managerialist components. An increasing number of municipalities and coun-
ties put in place managerialist procedures and instruments, such as cost-bene-
fit accounting, performance indicators and monitoring (Bogumil, Kuhlmann
2004)".

During the 1990s, the idea of increased competition in service provision
gained more and more ground, particularly in the sphere of social services de-
livered by non-public, not-for-profit organisations, which showed oligopolistic
features over the years. Marketisation was regarded as a necessary strategy to
secure more competition and plurality, in the delivery of services by other (in-
cluding private sector) providers (Wollmann 2004, p. 654).

Ultimately, the public utilities sector (energy, water, sewage, waste disposal,
etc.), as a traditionally municipal activity (carried out through municipality-
owned corporations, etc.), yielded to the marketisation pressure, particularly in
view of the market liberalisation policy pursued by the European Union, which
showed more and more resolve to do away with ‘sheltered local markets’ and
create a single European market. The difficult budgetary situation added yet
another factor which encouraged a growing number of local authorities to priva-
tise and cash in on their local assets, in this way, giving up a crucial segment of

' New Steering Management made an extensive use of the experiences gained by the city
of Tilburg (the Netherlands). Over time, ‘the Tilburg Model’ (largely based on the management
concept used for private corporations) was adapted to the dissimilar legal, political and cultural
circumstances of Germany (Schedler, Proeller 2003).
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the traditional local government profile (Wollmann 2002). We can see therefore
that municipalities seem about to withdraw from the provision of public utility
services.

In the 1990s, the concept of creating more competition as regards the provi-
sion of services, in particular social services supplied by non-public and non-
profit organisations, was becoming increasingly more popular, which over the
years proved to have the features of oligopoly. Marketisation came to be ac-
cepted as the necessary strategy for creating more competition and ensuring
broader choice with respect to services provision by other (also private) suppli-
ers (Wollmann 2004, p. 654).

In the end, public utilities (energy, water, sewerage, waste disposal, etc.),
which traditionally had been the task of municipalities (acting through munici-
pal corporations, etc.), gave in to marketisation, particularly due to the looming
liberalisation of the EU market policy, attempting, ever more determinedly, to
open up ‘protected local markets’ and create a single European market. The dif-
ficult budgetary situation was yet another motivation for an increasing number
of local authorities to opt for privatisation and cashing their local assets, thus
giving up the key role of local government (Wollemann 2002). It seems, there-
fore, that municipalities are quitting the public utilities sector ,

To sum up, it should be noted that traditional German local administration
was significantly influenced by managerialist and efficiency-related concepts.
Whilst traditional local government, operating through ‘Weberian’ structures
and personnel, frequently showed shortcomings in (economic) efficiency, the
recent adoption of NPM-inspired reforms seems to be improving efficiency
(Pollitt, Bouckaert 2005). Nevertheless, the features of “Weberian’ adminis-
tration (legal rule and hierarchy-bound) are still accepted, due to Germany’s
traditional focus on the rule of law (Rechtsstaat) and the persisting role of law
application in local government operations. Some development seems to have
been made owing to the introduction of the so-called ‘neo-Weberian® type of
public administration (Wollmann 2004, p. 655), which combines elements of
traditional local self-governance and NPM.

France. In 1982, France embarked on a far-reaching decentralisation and
deconcentration of its political and administrative system. While the admin-
istrative reform emphasised decentralisation, NPM-related reforms were put
in place at the local level only to a small degree. The moderate expansion of
municipal responsibilities, which entailed the 1982 decentralisation, coincided
with the municipal elections of 1983. In these elections, in a significant number
of municipalities, the winning parties brought into office mayors who were
proponents of the idea of running municipalities as enterprises (ville enterpre-
neuriale, ville stratége). In the pursuit of these concepts, forms of management
by results were introduced (controle de gestion). However, in the wake of the
1995 municipal elections, some of the ‘entrepreneurial” mayors were voted out
of office, and the trend (management by results) seems to have lost momentum
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(Maury 1997). A similar tendency can be observed at the level of departments
(departement).

It should be noted that, in the sphere of public utilities provision, (water, sew-
age, etc.) the French municipalities, in a tradition dating back to the late nine-
teenth century, and probably due to their small size, would often outsource such
services to private, but also public enterprises. The sectors of energy and water
were dominated by powerful enterprises, both public and private. In 1906, the
production, transport and distribution of gas and electricity was nationalised
and entrusted with two huge state-owned companies (Electricité de France,
EDF and Gaz de France, GDF). In the water and sewage sector, two private
companies (Lyonnaise des Eaux and Générale des Eaux) became dominant pro-
viders. These big companies became powerful international players, and put the
small municipalities in a difficult position during the renegotiations and renewal
of relevant licences (Lachaume 1997).

2. Reservations and doubts

New Public Management provokes a number of reservations and doubts
(Supernat 2008). One such observation is that consumers in the market are not
the same as citizens in society. Consumers strive to maximise their individual
interests, while citizens, by their participation in politics, strive to solve common
problems, in addition to pursuing their own interests. Therefore, administration
policies guided by consumer needs may differ from those based on election
results. In view of the fact that the resources are inevitably limited, their alloca-
tion in line with consumers’ preferences will not necessarily coincide with the
results of the election process. Another source of concern is viewing the public
at large as consumers who are served rather than citizens who govern, and con-
sequently moving them away from public matters.

The critics of NPM argue that it can foster changes which will weaken rather
than strengthen local democracy and local accountability (Hoggett 1991; Greer,
Hoggett 1999). In his criticism of the UK concept of Citizens’ Charters, John
Kingdom made a strong assertion that ‘far from enhancing citizenship, [it] ac-
tually undermines it’, and claimed that ‘the concept of citizenship is subject to
serious debasement: a collectivist idea, status through membership of society,
is redefined in individualistic, contractual terms. The public is seen as buying
services, through payment of taxes, and increasingly other charges, rather than
acquiring rights through community membership’ (Kingdom 1996).

The proponents of NPM seem to overlook the fact that public administration
which allegedly ‘neglects its service to consumers’ could in reality be attempt-
ing to prevent taking excessive risks in the name of the public, use the principle
of procedural equity, and make decisions in compliance with the law. The pres-
sure exerted by New Public Management on public administration, prompting
the application of methods and management techniques typically used in busi-
ness may lead to a situation when things other than efficiency (effectiveness and
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economy) are pushed aside and trigger behaviours which contradict the ideals
and values of public service (e.g. construction of a road without taking into ac-
count nature conservation or cultural heritage considerations). For this reason,
there is a need for identifying the aspects of the public sector which should be
managed without having the market perspective in mind. The above reserva-
tions suggest the need for moderation and caution in pursuing NPM concepts'?.

3. Final remarks

NPM ideas were received with much enthusiasm by local authorities in many
countries across the world, e.g. many American mayors wanted to pursue this di-
rection, for instance the mayors of New York City, Milwaukee and Indianapolis
(Hambleton 2003). In 1997, the Bertelsmann Foundation in Germany docu-
mented examples of NPM-related innovations introduced by local authorities in
around twelve countries (Prohl 1997). NPM-oriented reforms helped introduce
management principles in public administration, as well as modern marketisa-
tion and outsourcing.

As Peter John observed (John 2001), due to the differences in local govern-
ment traditions, NPM ideas receive varied responses in Europe. More attributes
typical for this model have found application in northern rather than southern
European systems of local government. Nevertheless, New Public Management
has not become the new universal model, the new paradigm for public sector
management, but only a set of tools from which individual countries take their
pick depending on actual needs (Zalewski 2007a, p. 39). It seems rather un-
likely — as Zalewski rightly anticipates — to become such a model in the future
as it offers uniform solutions irrespective of the political, economic, social and
cultural contexts of individual countries. Even in the UK itself, which is both
the leader and a spectacular example of New Public Management applications,
this model is evolving. As mentioned above, in 2000, compulsory competitive
tendering was replaced by the new, Best Value method which opened the way
for the use of various other methods beyond tendering, to enhance effective-
ness. In Sweden, a quantitative cap was imposed on outsourcing. In Germany,
features of Weberian administration are still found to be largely acceptable. In
France, the trend to manage by results seems to be losing momentum. Sweden
and Germany are countries where the traditional, multi-function model of lo-
cal government is still the order of the day, and still developing. Although there
can be little doubt that NPM-subordinated strategies for the introduction of
principles of management and marketisation have changed the administration’s
profile, some key aspects of self-governance have nevertheless been preserved
(Wollmann 2004, p. 660).

12 Barbara Kudrycka emphasised the need to combine the principles of New Public Manage-
ment with elements of Value Management, i.e. management based on the values of democratic
state (Kudrycka 2001).
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At present, an NPM model in its pure form is not to be found anywhere, not
even in those countries where it is most visible (UK, New Zealand). Instead,
a mixed model seems to prevail, which combines — albeit to differing degrees
— administrative management, which allows to maintain the requisite scope of
control and supervision, with managerial management, which makes use of
market mechanisms and instruments (Zalewski 2007a, p. 39). In public sector
management, also in territorial self-government, finding an appropriate balance
between these management models is of critical importance. This is because
every management model to be used in this sector may bring positive effects in
some circumstances, and negative ones in others. For instance, market solutions
under unrestrained competition tend to encourage effectiveness and innovation
but can generate high transaction costs and strengthen monopoly when there is
no competition.

References

Aucoin P., 1990, ‘Administrative reform in public management: Paradigms, principles,
paradoxes and pendulums’, Governance, No. 3/2, pp. 115—137.

Bailey S.J., 1995, Public Sector Economics — Theory, Policy and Practice, London:
Palgrave Macmillan, pp. 127-132.

Bogumil J., Kuhlmann S., 2004, ‘Zehn Jahre kommunale Verwaltungsmodernisierung’,
in: W. Jann et al., Status-Report Verwaltungsreform, Berlin: Sigma, pp. 51-63.

Clarke M., Stewart J., 1997, ‘Samorzad «utatwiajacy»’, in: P. Swianiewicz (ed.), Wartosci
podstawowe samorzqdu terytorialnego i demokracji lokalnej, Warsaw: Municipium,
pp. 72—78.

Cochrane A., 2004, ‘Modernisation, managerialism and the culture wars: Reshaping
the local welfare state in England’, Local Government Studies, Vol. 30, No. 4,
pp. 481-495.

Coulson A., 2004, ‘Local politics, central power: The future of representative local gov-
ernment in England’, Local Government Studies, Vol. 30, No 4, p. 347.

Forde C., 2005, ‘Participatory democracy or pseudo-participation? Local government
reform in Ireland’, Local Government Studies, Vol. 31, No. 2, pp. 144—145.

Greer A., Hoggett P., 1999, ‘Public policies, private strategies and local public spending
bodies’, Public Administration, Vol. 77, No. 2, pp. 235-256.

Hambleton R., 2003, ‘The new city management’, in: R. Hambleton, H.V. Savitch,
M. Stewart (eds.), Globalism and Local Democracy. Challenge and Change in Europe
and North America, New York: Palgrave Macmillan, pp. 157.

Haggroth PP. et al., 1993, Swedish Local Government: Traditions and Reforms,
Stockholm: Swedish Institute.

Hoggett P., 1991, ‘A new management in the public sector?’, Policy and Politics, Vol. 19,
No. 4, pp. 243-256.

Hood Ch., 1991, ‘A public management for all seasons?’, Public Administration,
Vol. 69(1), pp. 4-5.

Humes PP, 1991, Local Governance and National Power: A Worldwide Comparison of
Tradition and Change in Local Government, New York: Harvester Wheatsheaf.



138 LUCYNA RAJCA

John P., 2001, Local Governance in Western Europe, London: Sage.

Kettl D.F., 1997, ‘The global revolution in public management: Driving themes, missing
links’, Journal of Policy Analysis and Management, No. 3, p. 448.

Kettl D.F., 2000, The Global Public Management Revolution. A Report on the
Transformation of Governance, Washington D.C.: Brookings Institution Press.

Kingdom J., 1996, ‘Citizen or state consumer? A fistful of charters’, in: J.A. Chandler
(ed.), The Citizen s Charter, Aldershot: Gower, p. 19.

Kudrycka B., 2001, ‘W sprawie wdrazania zasad New Public Management do prawa
administracyjnego’, in: I. Skrzydlo-Niznik et al. (eds.), Instytucje wspolczesnego
prawa administracyjnego. Ksiega jubileuszowa Profesora zw. dr. hab. Jozefa Filipka,
Krakéw: Wydawnictwo Uniwersytetu Jagiellonskiego, pp. 401 ff.

Lachaume J.-F., 1997, L’ administration communale, 2nd edition, Paris: L.G.D.J.

Loughlin J., 2004, ‘The Anglo-Saxon tradition’, in: J. Loughlin et al., Subnational
Democracy in the European Union. Challenges and Opportunities, Oxford: Oxford
University Press, pp. 37—60.

Lowndes V., 2002, ‘Between rhetoric and reality: Does the 2001 White Paper reverse the
centralising trend in Britain?’, Local Government Studies, Vol. 28, No. 3, p. 135.

Maury Y., 1997, ‘Les contradictions du néo-liberalisme gestionaire: L’exemple du sys-
téme municipal Nimois, 1983—1995°, Revue Politiques et Management Public, No.
15/4, pp. 145—169.

Montin PP., 2004, ‘The Swedish model: Many actors and few strong leaders’, in: R.
Berg, N. Rao (eds.), The Local Political Executive, Houndmills: Palgrave.

Montin PP., AmnaE., 2000, ‘The local government act and municipal renewal in Sweden’,
in: E. Amna, PP. Montin, Towards a New Concept of Local Self~-Government?, Oslo:
Fagbokvorlaget, pp. 157—185.

Pierre J., Stoker G., 2000, ‘Towards multi-level governance’, in: P. Dunleavy et al.,
Developments in British Politics, Basingstoke: Palgrave, p. 29.

Pollitt Ch., Bouckaert G., 2005, Public Management Reform: A Comparative Analysis,
Oxford: Oxford University Press.

Premfors R., 1998, ‘Reshaping the democratic state: Swedish experiences in a compara-
tive perspective’, Public Administration 1998, No. 76/1, pp. 141—159.

Prohl M. (ed.), 1997, International Strategies and Techniques for Future Local
Government. Practical Aspects towards Innovation and Reform, Giitersloh:
Bertelsmann Foundation Publishers.

Rajca L., 2008, ‘Od local government do local governance’, Przeglad Politologiczny,
No. 1, pp. 65-76.

Schedler K., Proeller 1., 2003, ‘The New Public Management — A perspective from
mainland Europe’, in: K. McLaughlin, PP.P. Osborne, E. Ferlie (eds.), New
Public Management Current Trends and Future Prospects, London: Routledge,
pp. 163—180.

Skelcher Ch., 2000, Advance of the Quango State, London: Local Government
Information Unit.

Stewart J., Walsh K., 1992, ‘Change in the management of public services’, Public
Administration, Vol. 70, p. 510.

Stoker G., 1998, ‘British local government under the new management?’, in: D. Grunow,
H. Wollmann (eds.), Lokale Verwaltungsmodernisierung in Aktion, Basel: Birkhauser,
pp. 371-438.



THE CONCEPT OF NEW PUBLIC MANAGEMENT... 139

Stoker G., 2003, Transforming Local Governance. From Thatcherism to New Labour,
New York: Palgrave Macmillan.

Supernat J., 2008, Public administration w swietle koncepcji New Public Management,
http://www.supernaVol.pl/artykuly/, accessed on 13 October 2008.

Swianiewicz P., 2002, ‘Modele samorzadu terytorialnego w krajach Europy Zachodniej
oraz Srodkowowschodniej — proba generalizacji’, Studia Regionalne i Lokalne,
No. 4(10), p. 64.

Wollmann H., 2000, ‘Local government modernization in Germany: Between incremen-
talism and reform waves’, Public Administration, No. 28/4, pp. 915-936.

Wollmann H., 2002, ‘Is the traditional model of municipal self-government in Germany
becoming defunct?’, German Journal of Urban Studies, No. 1, www.difu.de/index.
sht-ml?/publikationen/dfk./en/, accessed in June 2005.

Wollmann H., 2004, ‘Local government reforms in Great Britain, Sweden, Germany and
France: Between multi-function and single-purpose organisations’, Local Government
Studies 2004, Vol. 30, No. 4, pp. 639—665.

Zalewski A., 2006, ‘Teoria a praktyka nowego zarzadzania publicznego’, in: J.
Ostaszewski, M. Zaleska (ed.), W strone teorii and praktyki finansow, Warsaw: Szkota
Gtowna Handlowa, p. 74.

Zalewski A., 2007a, ‘Reformy sektora publicznego w duchu nowego zarzadzania pub-
licznego’, in: idem (ed.), Nowe zarzqdzanie publiczne w polskim samorzqdzie teryto-
rialnym, Warsaw: Szkota Glowna Handlowa, pp. 11-39.

Zalewski A., 2007b, ‘Zakonczenie’, in: idem (ed.), Nowe zarzqdzanie publiczne w pol-
skim samorzqdzie terytorialnym, Warsaw: Szkota Glowna Handlowa, pp. 415—417.



