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The application of theoretical models for the study of politico-administrative relations at central government level in the transition countries emerged as a core and controversial issue. The existing theoretical approaches, which have been elaborated to explain the interaction between politicians and administrators in the Western countries, evidently pose serious limitations to understand and analyze the politics-administration dichotomy in the countries of Central and Eastern Europe. 

This paper will try to contribute to the further debate amongst the working group members (in particular the members of the subgroup which deals with the theory matters) on the relevance of theoretical models and their application to developing civil service systems.  The paper will firstly attempt to mention some basic constraints in working with certain theoretical models, namely Hood’s bargaining model, as well as Heady’s  and  Peter’s conceptual configurations, as seen by the author. Secondly, on the ground of the expose, conclusions will be made, while topics for further empirical research will be identified. The analysis of limitations emerging from the theoretical models will be principally based on the Bulgarian case, however, many of the issues and problems appear to be common for the whole region of reforming societies, therefore this paper is intended to go beyond the pure national context.

1. As opposed to transition states, Western administrative systems are rather stable although on the move towards the new public management system. The politico-administrative systems in the eastern countries however operate in a quite more dynamic environment. Their development is a reaction to the rapidly changing economic and social life, on the one hand, and on the other – changes are driven by the internal need to improve the administrative machinery. In this line, the first limitation to applying the existing theories refers to the fact that most of them do not reflect the dynamic nature of the public management reform as the one that is carried out in the new democratic societies. These reforms are implemented within a specific socio-economic environment. The continuum of socio-economic context has been proposed by Heady who identifies it as a “factor important in characterizing civil service systems” but it is hardly applicable to transitional states. For example the current Bulgarian economic system has been analyzed differently by the different sides – the latest Regular report of the European Commission on Bulgaria’s progress towards accession states that still country’s economy cannot be considered a functioning market economy, while the Bulgarian government explicitly opposes this statement, finding arguments to prove its position.  The nature of Bulgarian socio-economic system is difficult to classify in its entirety, since during the whole period of post-communist transfrormation it possesses elements of almost all categories of civil service systems, as defined by Heady, i.e. of pluralist-competitive, mixed, corporatist and planned centrally.  At a certain stage of development one or another category prevails. Even, if looking at the system at a certain point of time, the difficulty to classify the Bulgarian system on this continuum remains because one comes to different conclusions depending on the way the socio-economic context is analysed. (Verheijen, Tony 1999)

Hood’s bargaining concept is more adaptive and thus more appropriate to use, since it could serve as a tool for analyzing the civil service systems in a historical perspective. The concept allows that the socio-economic context is described according to stages of development, for instance a) the communist period, b) the initial transition period, c) the period of institutionalisation, etc. What’s more, each of these periods might further be divided into sub-periods in view of determining and classifying more precisely the socio-economic environment in which a civil service system operates. Thus, as a basic advantage, the bargaining theoretical approach allows that the socio-economic context of PA reforms be seen in a dynamic perspective according to stages of evolution, contrary to Heady who speaks about this as a continuum.

However Hood’s concept is a loose concept, based on a notion of a bargain, which is rather a fiction than a reality (bargains between state and society, between political elite and administrators, between groups and individuals). Thus, an analysis of the relationships in the public sector would appear to be conventional to a great extent. In addition, such approach which treats the socio-political system as a whole including the political system itself, does not count on specific characteristics of the civil service itself, such as management practices, training and carrier development, sense of mission, etc. Therefore, the main disadvantage of the considered concept refers to its orientation towards various interactions within the socio-political system, rather than towards the specific characteristics of the civil service system itself.

To conclude, Hood’s theoretical model of  ”public service bargain” is a concept about relations between different strata and actors in the social and political life within a certain time framework. In a sense it is a concept which is searching an intrigue in the sphere of politics and the society as a whole. (as far as the author can judge) However, it reflects neither the specific character of the civil service per se, nor the complexity of the whole process of public administration reform in the transition states. And this complexity of restructuring is very important because it means “maintaining strategic reform focus, maintaining momentum while developing and employing a variety of new policy approaches and tools to ensure the success of specific reform measures, while also continuing to build consensus behind the reforms”. (World Bank 2001)

2. A second limitation for the analysis, which is certainly valid for Bulgaria is that still a clear vision of the desired end-point of PA reform does not exist – what the public sector will look like at the completion of the reform process, how the national system of public administration will fit into the future common European administrative space and how the national culture and traditions will be incorporated in this common system of governance of the public sector. Actually, the idea behind the Bulgarian reform process has been formulated as “the establishment of a modern administrative system”. (Strategy 1998) To date, almost a decade since the process of restructuring started, this very wide objective has not been further specified. The immediate objectives of the reform programme in Bulgaria, which is implemented by the current government are clearly defined: creation of an independent, professional and merit-based public administration with a strong client orientation; anticorruption initiatives designed to deliver substantive results; securing accession into the European Union. However, the wider and immediate objectives, which are changing with time, do not point out the final destination, rather the end-point of reform has been replaced by setting out a strategy or some kind of philosophy of transformation. Putting the situation in a theoretical framework, it is completely in line with what Hood defines as “Westernised bargain”, meaning modernisation of the public administration sector in a broadest sense. This comes to prove again that Hood’s concept is appropriate to use for general descriptions and conclusions although in a perspective, rather than for an in-depth analysis of politico-administrative system.

3. A third limitation to be pointed out could be seen in the fact that the considered theoretical approaches do not examine the politico-administrative interaction and the public service sector in view of the relationship with both internal and external stakeholders, such as the civic society and NGOs, trade unions, media, different interest groups, etc. As opposed to Western countries, these stakeholder groups are extremely important factor in the new democracies for broadening the consensus behind the administrative reform programme. The open dialogue with these groups stimulates the understanding of and the commitment to the ongoing changes, contributes to “overcoming the resistance and inertia within the system and thereby significantly facilitate implementation of the reform measures”. (World Bank 2001) In Bulgaria NGOs and trade unions increasingly interfere in certain activities of top administrators and politicians as well as in the relationship between both actors in policy, for example in the field of privatisation, which has understandably drawn interests from various sides. Needless to speak about media representatives who, in the recent years, have become extremely active, sometimes even aggressive as regards the role and acts of bureaucrats and political executives.

The attitude of the general public might also be considered apart from the attitude of the heterogeneous stakeholder groups since public commitment to the reform process should be underpinned. According to the latest World bank report public opinion in Bulgaria still remains negative in relation to the civil service and its capacity to function properly. The population does not perceive that there is a rule-based system, which applies equally to everyone, a situation, which is explained with the lack of administrative and judicial capacity. Some theoretical models deal with the issue. However, the analysis of the public opinion should not replace but add to the analysis of the stakeholder groups’ attitudes. As a specific option for further research, it might be recommended that a focus be given to the possibilities for institutionalization of the participation of NGOs and trade unions in the decision-making process.

To conclude, the study of the public administration reform programmes and the analysis of politico-administrative systems in transition states demand that special emphasis is put on the interaction between all those groups that are involved or affected by the ongoing changes. Being a broad theoretical framework on interactions, Hood’s bargaining model represents a very favourable scheme to cover this type of relations as well.

4. A recent report on Bulgaria’s economic development has been prepared by the World bank. It is noteworthy that a specific approach is utilized in the assessment of country’s reform process.  The socio-economic context of transition is called “public-private interface” and four steps towards the establishment of market economy are outlined and analyzed in the report: a) creating stability and predictability of the macro and policy environment, b) removing assets from state ownership and direct intervention, c) building up the public framework – laws, regulations and administrative procedures - to guide private sector behaviour and d) making the framework function by improving the capacity, integrity and oversight of the civil service, and its credibility vis-à-vis the general public. 

The first two steps have pure economic nature and are not of interest for the current paper. Steps C and D, however, might represent a useful scheme for the study of civil service systems in transition states. The role and character of Bulgaria’s public administration are described and assessed according to its interaction with a) the private business on the one hand, and b) the society, on the other hand. In terms of the relationship towards business circles important issues arise as for example: to what extend politicians and administrators provide regulatory and administrative base for the functioning of the private business; do they tend to cooperate with entrepreneurs in what Hood calls “pragmatic deals” and how, etc.  Hood’s bargaining concept is again favourable to accommodate such analysis. Peters functional village life configuration could also serve as a theoretical basis. The attitude towards society and stakeholder groups is already mentioned and discussed above as a second limitation for the application of theoretical models. 

Therefore, World Bank’s approach for the study of public administration according to its service of the business and the society and the stakeholder groups might be an alternative direction for further research. 

One of the report chapters analyzes the public administration in view of EU accession requirements in this area. As overall assessment it is stated in the report that “despite a number of significant achievements, many public administrations across the region are a long way from being able to meet best practice standards of developed public administration and display the capacity to implement large areas of the Acquis Communnautaire”.  A table is included in the study, which compares the orientation and characteristics of public administrations across the region at the start of the transition period with the benchmark orientation, and characteristics of best practice developed public administrations. The table shows the large distance between the “command economy public administration” and the “globally competitive market economy public administration”. 

Command Economy Public Administration
Globally Competitive Market Economy Public Administration
Party loyalty
Merit and performance
Politicized
Depoliticized and independent
Technocratic
Professional and managerial
Top-down
Top-down and bottom-up
Policy monopoly together with restricted range of policy options
Policy contestability and unrestricted range of options
Reactive
Proactive
Inward looking
Outward looking
Domestic agenda
Domestic and international agendas
Narrow competitiveness: self-sufficiency, domestic production
Broad competitiveness: investment climate, facilitating foreign direct investments; small and medium sized enterprises 
Accountability upwards towards central party apparatus
Multiple accountability to different stakeholders
Concentrated authority
Management decentralisation
Centralized authority
Subsidiarity : dispersed authority
Centralised decision-making
Checks and balances, multiple agencies
Leadership (unparticipative)
Partnership 
Direction 
Service 
Scientific management: traditional management systems and structures
International best practice, use of private sector approaches
Stable structures
Fluid, continually changing structures
Elite
Public service ethos
Well staffed
Lean but right mix of numbers and skills
Closed system
Open system
Bureaucratic 
Passionate and caring
Untransparent
Transparent 
Privileged
Trusted by stakeholder sets
Well-rewarded
Fairly rewarded 
Progression by seniority and educational qualifications 
Progression by demonstrated performance/merit
Free access to resources
Constrained access to resources
Fragmented (branch management)
Interconnected and inter-dependent
Paper-based
Internet-based
							Source: World Bank report, 2001

The various theoretical models consider some of the parameters included in the table. Some parameters however are not examined in the given theoretical frameworks but seem very significant and indicative of the ongoing evolution of PA systems in transition countries, as for example: inward-looking / outward looking, leadership / partnership, direction / service, privileged / trusted by stakeholder sets, etc. Probably, not all of the characteristics are relevant for the study of politico-administrative relations. In any event it is interesting to see an alternative scheme for determining PA systems. The difficulty to make analysis in this case is to find the exact point of development of a certain administration between the start-point and the end-point. However some parameters could be helpful for a further empirical research. 

	5. Conclusions.
	As opposed to Western administrative systems, civil service systems in transition states function in a very dynamic socio-economic environment, which defines their dynamic character. The considered theoretical models however have been elaborated to analyze relatively stable PA systems which makes them difficult to apply to the situation in the Central and Eastern Europe. Another limitation for the study of the transitional civil service systems regards the direction of the transformation process. In most countries clear visions of the desired end-point of reforms do not exist. Instead strategies have been driven oriented towards a general modernisation of the public administration sectors. The third constrain in the given theories for the examination of politico-administrative interaction concerns the relationship with heterogeneous stakeholder groups, which is an important factor for characterizing the PA systems in view of their openness and orientation to service provision. 

The limitations, as outlined above, show that a concrete conceptual configuration in its original format is not appropriate to apply to developing public service sectors. Hood’s bargaining theoretical model as a model of interactions within the socio-political systems, can be utilized for broad descriptions, rather than for in-depth analysis. It is oriented to study the various interactions in society, thus providing limited instruments to examine the nature and content of the civil service systems per se. However, its big advantage consists of the approach to analyse situations in a historical perspective, which the other theoretical models do not allow. 

To conclude, probably a mixed methodology could be developed to accommodate the specific character of the transitional PA systems. Such methodology should combine basic parameters of the civil service however not as continuums but within a given time framework. Selection of parameters might be based on what the given theories offer but it might be that additional ones are also considered. Some of those outlined in the World Bank report (See the table) seem attractive to be examined. Completely new characteristics could also be taken into account, as for example the subsidiarity principle – a specific term used in EU context – however very important in terms of politico-administrative relations, at least for Bulgaria. In a broad sense it means that decisions are taken at the level where it is most appropriate to be taken. This principle provides the ground for further in-depth analysis about how responsibilities and functions are distributed between the political and the administrative elites, including the distinction between upper and lower echelons of public bureaucracy.
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