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Public administration is the totality of the working day activities of all of 
the world's bureaucrats, all of the people who work for governxnenb- 
r/vhether their activities are legal or illegal, competent or incompetent, $c- 
cent or despkable. It is very much like trhe cosmos once described by fhe 
British scie~rtist J. B. S. Haldane: "The universe is not only queerer than 
we suppose, but queerer than we can suppose," Things are much the 
same with public administration. It is not only far vaster in scope than 
most citizens suppose, it is so extensive m d  per~rasive in. modern life that 
not even the most imaginative of us can h a g h e  it all. k t ,  we must try 
because the administration of the public's business is too important to ig- 
nore, too much a part of our everyday fives, m d  too potentially dmger- 
ous to what ':llhomas Jeffersor.1 hmously called our "life, liberty7 and pur- 
suit of happiness.'" 

This book, appropriat-ely atitled Defilti~g Pzlbfic Administmtion, is &us 
designed to stir the imaginations of readers. T%e articles collected herein 
are all reprinted fmm the f~zteurzafional EncycIopedia of Pzkbiic PoIic!~ and Ad- 
mz'nli;tmfion (Boulder, CO: Westvievv; 2998). This collection of articles from 
the E~cyclc~pediu was c ~ a t e d  to offer a samplixlg of the riches to be fomd 
with& the larger work. The artjcks have been o~armized so that they can 
be easily used as a supplement to a core text in m intmductory public ad- 
ministration course at either the undergraduak or graduate level. The ar- 
ticle?; selected are -among the most readable and most interestillg to be 
found in the larger work. k~deed, one goal in c ~ a t i n g  this collectior~ was 
to encourqe students to delve into the rest of the Encyclopediu. 

T%e four-volume E n c y ~ l o d  a s  900 ilrticles written by 462 contribu- 
tors from 23 corntries and 42 af the 50 U.S. states. It was designed so that 
its contents-a combhation of historical m d  descriptive articles, proce- 
dural presentations, and inte~retive cssays--wodd be of interest to the 
germeral reader as well aa the specialist. Contained therej.n am definitions 
of the vocabulary of public policy and admi~~istration as it is used 



. . . vltl Preface 

Ihroughout the world from the smallest towns to the largest national bu- 
reaucracies, h d  when we say defistitions we mean just that; ail articles 
start by defhing their topic. So if all the mader is =eking it; a quick ex- 
piar~ation of the meaning of a co~~trept or practice, they need read no fur- 
ther than tt7e first paragraph. The rest of lrhe article wiIl still be there if 
and when the reader needs more detailed information. It is this defhi- 
tionall format that ixlspired the title of the book you are holding. 

It is very important that public adrnivristration be defhed in the most 
expansive mamer possible, flow else to examine its richness and sub- 
tlety? How else to become aware of its historical significmce, universal 
application, and current developments? Plahlic administration is both di- 
rect m d  indirect. It: is direct when gwemment employees provide ser- 
vices to the public as varied as local bus service, martgage insura~~ce, 
mail deiivery, wakr, and electricity It is indirect when ijoven~ment pays 
private contractors to pr0l4ide goods or services for citizens. For example, 
while NASA opemkes the space shuttle, the shuttle itself was built by the 
employees of private corporations. The security guards and cleankg 
staffs of m n y  government "oudinggs are employees of private compa- 
nies. Does this put any of them outside the realm of pUblic administra- 
tion? Not at all, Remember that a government agency must hire, evallu- 
ate, and hold &em accounta:hle for the val i ty  of their performanc 
r/vheeher these corrrpanies see to the cleiu~ing of toilets or lrhe building o 
spaceships. 

Throughout the kvorld, govert~meint employees do things that aKect 
the dajly Eves of their fellow citizens. mesu things range horn the heroic 
( S L E C ~  as a firefighter rescuing a child from a burning building) to the 
mundanc (such as cleaning the streets). Usudy  these efforts are hencfj- 
cial. Sometimes they are not, Most of the tivne in most countries public 
administrators tend to the public's hsiness; for example, they build 
schoois and highays, collect trash, put out fires, glow snow where it is 
cold, kill mosytnitoes w h e ~  it is hot, ar~d provide essential social savices 
for the midllle ciass as weil as the poor. Unfortunately in s m e  h d s  
public employees may be engaged to torture the hnocent and mtxrder 

esty Internationai is the Nobel Prize-whing organization 
that seeks to gain the release of political and religious prisoners by publi- 
cizing their plight. Each year it publishes a =port on the s b k s  that bra- 
hlize and violate the civil ri@ts of their ci.tizens, riiow who do you think 
does all this brutalizing and violathg? None other than their local public 
administrators! As a profession, public administration has devel~ped 



values and ethical stmdards. But as an activity, it has no values. It merely 
reflects the cdtural norms, behefs, and power realities of its society. It is 
simply government dohg whatever governme~~t does-in whatever p u  
litical and cuitural cox~text it happens to exist. 

Ihe Encyclopedia is a major cffmt tward  the inten~atiox~al integration 
of the literature on public policy and administration-which are two 
sides of the same coin. (policy behg the decisionmaking side kvhile ad- 
mkistration is the implementation side). We called the E1.zcycEaprdia '"- 
krnational" because it contains extensive coverage of public policy and 
administration cmcepts and practices from throughout the world.. In- 
deed, public administration is increasingly m izzternatioalal discipline. 
While the administrative systems of nation-states w ere once laqely self- 
contained, today cross-fertiiization is the norm.. The natior~al marketplace 
of ideas h e r e i n  policies and techniques once competed has been re- 
placed by am international markclplace. Thus the Erzcyclopedia conti-liRs 
articles on reinventing government in the United States, matcherism in 
the United Kingdom, and the New Zealand model. T k  reform dis- 
cussed in these articles (further elaborated upm by cmceptual articles on 
devolution, mmagerialism, and market test-ing, m o n g  others) have been 
widely influential. mffercnt poliSical cultures, Xet alone diffe*g admjn- 
istrative machinery, require differe~~t administrative solutions. Never&e- 
less the compe:ilillg reason for students of public a h h i s t r a t i m  to be 
f d y  aware of the wealth of new management ideas a ~ d  admhistrative 
experiments happening in other states is not so much to be able to imitate 
as to adapt. 

In order to prok4ide a sense of the cultural differentiation of the world's 
admiTlistrative regimes, many arljcles focus on the adrninjstrative tradi- 
lions of a society-ior example, the Americm administrahe tradition, 
the Geman administrative tradition, m d  the Islamic admhistrative tra- 
dition. Other articles focus on unique adminisirathe institutions wiehir~ a 
state----for exarrrple, the Ecole Natiox~ale dfAdministratiol~ in fiance, the 
Federal Reserwe System in the United States, a d  the Prime Mhisterfs 
Office in Canada. Extensive coverage is also given to the practices and in- 
stitzlli,ons of the Ewpean Community; for exanzple di~ctive, pillariza- 
tion, and subsidiarity 

Finally "oclcause so much of the public's administration is cmducted 
outside of kaditimal governmcnt burctaucracies, extenshe coverage has 
been given to nongovernmental and nonprofit orgmization manage- 
mcnt. Tl~us, there arc major articles on fou~~dations, voluntary actiox~, 
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and the independent sector, among others. A complete list of all of the ar- 
tjcles in the Eneyclnpedil-k is included in m appedix to this book. It is an 
entich~g menu. Use it to decide which articles you may w a ~ t  to read in 
addition to t-hose reprinted here. 

While Jay M. ShaEritz of the URiversity of Pittsbul-gh, thc. editor in 
chief, initiated the Encyclr?lpcdz'a, it was from the beg;inning very much a 
team effort. First he consulted extensively with David H.. Rosenblaom of 
the American University in Washington D.C. m d  E. W. Russell of Victo- 
ria University in Austrdia. Thus, they became the ""consulting" editors. 
These thme developed Ihe overall design and dimensions of the Elzcyclo- 
pedia. Then they invited thirteen other public policy and adminish-atim 
scholars at major universities to join the team as associate editors. All the 
editors then sought out ihe 462 co~~tributrors. Each editor was evclnhnally 
respon"ible for a few dozen to m r e  than a hu11dred articles. Most editor.; 
also wrote articles themselves. 

Many of you would not be reading this book if you were not engaged 
in or conlemplating public service activities. What foll,ows is not so much 
a cmprehensive survey-the field is loo vast to be encompassed in one 
or even a dozen readers-but a reconnaissancee Hereh is the lay of the 
:land that you will encounter in the enviranmcnt of public administra- 
tion. Learn how to tinker with the machk~ery of governme~~t, see how 
employees adixpt to life in public organizations, discrover the ancknt se- 
crets of modem strakgk management, review the arcane rules of public 
personnel admhistration, buy into the politics of the budgetary process, 
and finally, examke how ethical it all is. Public admhistration is not only 
a play that has a cast of millions, it is also a show that's been going on for 
m r e  than 5,000 years. The modest goal of this collection is to make your 
journey into the sometimes untamed frontier of the public sector more 
successful by providing the necessary definitional, historical, and cm- 
ceptual perspectives on ihis strange world. And how strange is it? As 
Haldane said: stranger than we c m  imagine. Nevertheless, if you read 
on, you witr stretch your imagination and develop a fuller appreciation 
for the importance and diversity of public admkistration. 

fay M, ShafriCz 
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1. The occupatio~~al sector, e ~ ~ t e ~ r i s e s ,  and actkities havhg to do with 
the for~xulsttion m d  implementation of policy of governmental m d  other 
ptrblic prqrams and the mmagement of organizations and activities in- 
vdved. 2. The academic field concerned with thc study of, improvement 
of, and traixling for the activities mentioned in 1. 

Public admhistralion refers to two distinguishable but closely related 
activities: (1) a professional practice (vocalion, occupation, field of activ- 
ity), and (2) m academic fieid which seeks to undertitand, develop, criti- 
cize, and hprove that pkss ional  practice as well as to train indiuidu- 
aIs for that practice. The simple meaning of the term is quite direct: it 
refers on the one hand to the adrnivristration or mmagement of matters 
which have principally to da with the society, polity; and its subparts 
which are not essentially private, familial, commercial, or hdividualistic, 
and on the other hand to the disciplined study of such matters. In this 
simplest meaning, public admkistration has to do with managing the 
realm of governmental and other public activities. This sirnple deEinitim 
conveys the essence oi puhlic admi~liistration and probaby cove= the 
vast majority of activities and concen~s oi contemporary public adminis- 
tration. 

Such a skp le  view, though, needs modification to account for at least 
two important considerations: First, it mtxst be recognized that prafes- 
sional managemrnt of the put7jc's affaks involves not only mmagement 
in the narrowest sense (keeping the hooks, handling personxrcl decisions, 
i~xspieznentixlg decisictns which have been made elswhere in the politico- 
socio-econonnic systems, etc.), but also significantly iTlvolves the plan- 
11ing, fomulirting, modifying, and urging oi goals and purposes of muCh 



of public affaiss. Second, it must be recopized that some matters of pub- 
lic administratim are handled in ways which are not purely private but 
are also m t  precisely gover~~mmtal. 

Ihe  first consideratio~~~that public admi~liistraticm is involved in the 
substar~ce of poticy as well as in the implementation of policy decisions- 
is frequeM3y aliztded to with terms such as the demise of the politics-ad- 
ministration dichotomy, the impossibility of valt~e-free public admkis- 
traition, and the need far proactivity by ptrblic administrators, These 
terms reflect the widespread, thou* not universal, belief or allegation 
that it is no longer, if ever it was, defensible to interpret public adminis- 
tration as solely involved in techically objective solutions or in the neu- 
tral impleme~litation of decisions made by mnadmil7istrative parts oi the 
plitical system (e.g., partisan leadership; electoral processes; party 
proclesses; partisan bargaining; and pwlimentary, legislative, arlid judi- 
cial kstitut.ions). This belief and related understanding5 have led to sig- 
nificant public administration attention ta policy and policy process. 
Some have felt: a need for a rubric whjch emphasizes such a pol,jcy focus 
and which rnight also encompass or idirate  receptivity to areas of stud- 
ies which are closely related (e.g., planning, urban affairs, economic 
analysis, public policy analysis), and terms such as public affairs are 
smetimes used for this purpose. In generai, though, puhlic administra- 
tion still fur~ctions as the umbrella tern &roughout the world, though it 
must be realized that fhe tern implies a bmada range of concerns and 
activities than the narrow meaning of management or administration 
may convey. 

T'he second consideration-that not all public admkistration occurs in, 

and throu* governmental organizations-also has led to a broadening 
of the xneanillg of public administralion, At various times in the past of 
public administration it has seemd that its essence and activities could 
be identified by referring to  onma market app"ox:he"o social puToses, 
but this perspective has been mitigated by the recog~itrior~ that public 
program and benefits could be devel~ped through ar~d prol'vi&d with 
some market characteristics. Thus there have been developments such as 
governmental or quasi-governmental activities \vhi& compete with pri- 
vate sector activities or provide benefib through use of a price mecha- 
nism; sometimes watea; utilities, sewers, health care, education, and 
other benefits are pprovidd in this way, mere are also devices such as 
public corporations, quai-public coryorations, public-private coopera- 
tive enterprises, and government col.ltractud a r r aqemnts  with 17017- 
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governmental organizations to provide certain benefits or perfom cer- 
tain functions, Indeed, even for large parts of the world where the pri- 
vate-public cJisti-rrctim has not been as prevalent or obvious as other 
places (for exmple, where t-he e c o n o q  is essel7tiaily directed or non- 
market), the moveme~~t toward market or marketlike mechanisms for the 
provision of public goads is increasingly a matter or rhetoric, plaming, 
ar action. 

W e n  these considerations are taken h t a  account; public admkistra- 
tj,n is prdbably best defined as the practice and study of the professional 
formulation and influence of public policy and the implementation of 
such policy on a regular and organized basis on behalf of the publir inter- 
est of a society, its civic: subparts, ar~d its citizenry 

Development of the Field 

As first defhed above, public admkistration has existed virtually since 
humm behgs first cooperated an behalf of their society for common pur- 
poses, Clear and explicit discussion b t h  of the task of formulating deci- 
sions and of carryilsg out the details of those decisions may be found 
among the most ancient documents of various civilizations, Attention to 
the proper education and training of individuals for t-he various tasks in- 
volved is also dear and explicit in many such docluments. The s p k m r i r  
study and codificatim of the techl7ical aspects of such rsndeavors in a 
style reflecting the contemporary field of public admkistration may be 
variously dated. 

It is usual, for example, to date the contemporary social scientific 
awareness of bureaucracy (a term which can include both private, or 
"business," administration and public administratjon) with the work of 
the German social scientist Max Wber (18M-1920). Such dating, though, 
is more a matter of cor~ver~ience or recogl7itio11 of importanl: scholarly in- 
flumce than of historical accuracy. For exampie, t-he Gemar~ and French 
writer Baron de Grimm (17i1,7---1807), t-he German philosopher G e o s  W 
E Hegel (1770-1831), and ather philosophers and social commentators 
explicitly discussed bureaucracy; and the English economist and social 
philosopher J o h  Skart Miti fl,ROIi--IK7,3) specially in his 1861 Cttnsid- 
erntiulzs on Keprcsenfatz've G~rvenzmenf-offered profound insights into 
public bureaucracy and its possMe relatiorlship to repn-tsentative gov- 
ernment. Similarly in many Europem comtries-especially those which 
see puhlic administration as esse~~tidly a subfocus of puhlic law---under- 



standings of systematic modem public administration may be traced to 
ancient Roman law and its heritage, to the eighteenth-century German 
and hs t r ian  Cameraiists and Prussiar~ goven~mernt, to lfie 11ir"tetemth- 
century Napokonic Code and its influex~ces, ancf to the ge1"teral heritage 
of positive law. 

In the United States, it is trsual to credit the refor~xism of the Populist 
and Progressive era of politics (about 1880-1920) and especially 
Woodrow Wiltson" academic article "The Study of Admkistration" fin 
the PoZitiGal Scirnce Qunrterly in 1887) for the systematic and self-con- 
scious development of the field of public adxnjnistratjon. It is usual also 
to identify the early years of U.S. public administration with scientific 
management, a school of h u g h l  largely attributed to Frederick 
Whslow Taylor (3.8561915) which emphasized a task ar~alysis and eifi- 
cimcy i\ppmach to management; and with trhe suhseque~~t human rela- 
tions movement, kvhich emphasized the human and social aspects of 
work environments and motivatians somewhat in contradistinction to 
the scientific management movement. Bath of these latter movements 
had their orgins in industrial and business management; but were very 
influential on public admhiskation in the Unjted States and around the 
world. The period of U.S. history between the Great Depression and 
World War 11 (about 1929--1945) is comma~~ly held to represent U.S. puh- 
lic admhlistration in a self-codident---though some also say naive--- 
phase; this period is frequently referred to in the United States and eke- 
where as the period of classical. public admkistration or orthodox public 
administration. The period between the end of World War 11 and the 
1960s is usually interpreked as a period of the grow& of a behaviaral, em- 
pirical approach to the social sciences and to public adminish.ation and 
its concerns. Not only in the United States, but in the industrialized and 
industrializing world generally, this period has been characterized as 
bringing scientific and techno:iogicai advmces to public ad mini strati or.^. 
The dyr~amics of the Cold War competition between the United States 
and Westen~ allies and the USSR and its allies, and the manifestation of 
this competition k various forms of techical assistance, aid in economic 
development, and admkistrative assistmce had m impact upon public 
admiuristration. h the 1960s and 1970s, much of the world of science m d  
technology came under attack. In the United States, these decades and 
their challenges have come to be interpseted agajnst the backdrop of the 
civil rights movement (and related movements such as feminir;m), Wet- 
m m  War activism, the ""new left,'" anti-institutiol~alism, a d  particular 
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manifestalions of youth rebellion. Other parts of the world also experi- 
enced sirnilar movements, freyuently exacehated by issues of neocolo- 
nialism, natio~~alism, a~ti-irrstitutio~~alism, e~~vironmentalism, a~ti-tech- 
x~ologism, and general critiques of scientific and tech~~ological 
perspectives and, indeed, lfie entirety of "moderrlity" "811 of these mat- 
ters had effects upon politics, the social sciences, and public admkistra- 
t-ion. In the United States and elsewhere, many of these developments 
were accompanied by significant critiques of public administration, One 
manifestation of this was a dialogue about the need for fundamental re- 
thinkj.ng in public administration (and, for some, the need for a "new 
public adtninistration'"). :In the last couple of kcades, this had, been aug- 
mcnted by tremendous tech~olagical develnpments (e.g., in computer 
appkations and in commnicatiorw developments) on the one hand, 
and ever more sophisticated phitosopkai a ~ d  meehodological interpl.c;- 
tr?tions asserting that we are transcending "'modcmity"' in ways whjch 
call much of our contemporary understanding and technological ap- 
proaches k to  question on the other hand. At the present time, public ad- 
ministration worldwide is in creative tension and underg"'iw rapid 
change and attempts at mconcepkralization. What the effects of all. this 
will be over time, or what thcl next developmental, stage will be, is un- 
clear hut generaily appears to have an e~~ergizing effect upon the &M. 

Configuration of the Field 

Public admivristration is sometimes treated as though it is one of the so- 
cial sciences, a disciphe in some sense. As the number of prograxxls of- 
fering doctoral degrees in the field, has increased, this inkrl~retation has 
gaivled strengtkr. fn some countries, public administration is a formal, de- 
gree-granting field at both the baccalaureate and posfiaccalaureate lev- 
els. En s o m  countries, puhlic admi~liistration is not a degree-granting 
fidd, and educatim for the public administrati011 academic. and practi- 
tioner is pursued t h r a s h  udergraduate and graduate d e g ~ e  programs 
in economics, political science, labv, and other such fields. In some other 
countries, ptrblic administration is a degree program at the past-bac- 
c d a u ~ a t e  but nondoctoral level (i.e., degrees os certificates exist at the 
master" level, but undergraduate study and doctoral shndy are purswd 
under the disciylinaq auspices of other disciylines such as law, econorn- 
ics, history sociology, political science, etc.). fn some countrics, those 
who aspire to puhlic administration cmers at the. highest levels of the 



professional civil service compete for admission to special academies m d  
schools which serve this specific purpose, And, of course, some of these 
types of educational programs exist. in mixed forms in many places. 

In t-he United States, it is relativdy unusual for puklic administration 
to he a ke-standing degree program at the baccalaureate level (though 
there are some kvell-esthlished and prestigious programs of this sort- 
especidy in schools of public a.tfaifs, schools of management, or sclnools 
af public administration-& this approach may be on the increase). 
The more traditional and still usual pattern is for baccalaureate education 
in public administration to he a major or minor specialization within a 
political science degree program. Maskr-level degrees are incxasingb 
emphasized as desirable or expeckd crede~~tials for hntl commitment to 
professio~~al careers in many fields (e.g., m t  only in busiswss administra- 
tion and public aclministratior~, hut also in fields such as educatio~~, social 
work, nurshg, m d  education where the appropriate degree for profes- 
sional entry bvas once the baccalaureate), and the master" degree-usu- 
ally, but not always, the master of public administration (MPA)-is be- 
coming the recognized degree for those who aspire to careers in public 
administratim. It should he remembered, though, that public o~an iza -  
tjons and activities cover vjrhally the whole spectrum of contemporary 
specialties and that the educatio~~al background and specidties of puklic 
adnninistrators therefore reflect this diversity. M q  individuals who 
sper~d their working lives in pu$lic administrati011 (as well as husinc?ss 
admiuristration) orgmizations and enterprises will have come from edu- 
cational backgrounds sucb as police, justice, fi~fighting, engineerkg, 
health services, liberal arts m d  sciences education, and technical trajwling 
of a broad range. Increasingly, thou*, thc expectation is for posthac- 
calaureate (degree or nondegree, and h q u e n t b  "in-service" 'or "on the 
job"') education for those who spend a carr;er in the public sewire regard- 
less of what the preservice education or training may have been. 

Education for the acilrlerrric part of the field of public administratio11- 
especiafiy at the doctoral level-co~~tinues to rely hew* upon the social 
science disciplkes. Even when doctoral degree education is in, public ad- 
ministration (or public aKairs, ptrblic policy, urban affairs, ar other la- 
bels), the program af studies is interdisciplinary with heavy reliance 
upon the social science disciplines. Doctoraii education for public admin- 
istration-as for business administration and the social science disci- 
plhes-also involves significmt attention to statistics, infornation sys- 
tems, compute~assisted modeling, and other technical areas. 
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As modern and contemporary public administration evolved, it 
knded to develop a more or less regular set of subfields, approaches, and 
topical interests. These generafly have to do either with the functioml 
and technical specializations of public administration, with specific 
methods and approaches, or with the phenomena of specific locales and 
issue areas of public admkistration. 

T%us, ptrblic administration has some subfields which deal with con- 
cerns which, k one form or anather, have been part of the field shce its 
earliest days. Budget and fhance (how to provide, handle, and account 
for material resources), persomel (the palicies and management of hu- 
man ~sources),  plaming, operations management, organizational de- 
sign a d  managemeM, c o m u ~ ~ i c a t i o ~ ~ s  a d  comunicatims systems, 
record-keepi~lig, accour~ting of various kinds, reporting of various h d s  
and for a variety of purposes and clientele, interr~al a d  external puklic 
relations, and a host of skilar concerns constitute some of the techical. 
and hct ional  foci of the field. h addition to these, there are various con- 
cerns dealing with the environment and context of administration: the 
constitutional and legal context; the context of the political, ecormornic, 
and sod.etal skucturc, requirements, and processes; the values, history 
kaditions, and habits of the society and its components; the values, his- 
tory, requiremnts, and processes of the organizations, programs, ar~d 
compax~ents of specific relevance at m y  gken time; and many other such 
factors (as well as their inkrrdatio~~ships). 

Specific approaches, methods, or procedural preferences sometimes 
also have aspects of subfield about them, Specializations such as pro- 
gram and organizationall evalt~ation, orgmizational development, opera- 
tions researcih, quantitative aids to management, and the like are partly 
defined by methodological affinity or choice, but tend also to become 
subfields of research, education, and training. Siznilarly, participative 
manilgerncnt participative policy processes, focus group approaches, 
s m e  approaches to leadershig, some aspects of strategic pl"n"in& and 
the like artl partly defined by conclusiol~s about organizational and ad- 
ministrative dynamics; partly by epistemological and methodologicd 
preferences; and partly by political or civic values and theories-and 
they, too, tend to become sannethhg like subfields in research, education, 
and traiizing. The general dialogue in the social sciences and hurnani- 
lics-and even in some aspects of the physical and life sciences-m- 
cerning methodologies and epistemologies which arc sometimes referred. 
to with tarns such as positivism and pa"po"ili"isnn, while not mx~ifest- 



ing itself as subfield concentrations or subfields, manifets itself as sorne- 
lhing of a watershed in public admhistration as it has in other fields. 

There are also specidizatio~~s and foci having to do with the specific 
f o m  a ~ d  level at which administration occurs: inter~~atioz~al administra- 
tion; national administration; federal/confederal administration, 
state /province administration, districtldepartment /sector administra- 
tion; city, county, and local ad~rrinistration; intergovernmentd and in- 
terorganizational admkistration; "'not for profit" aadmhistration; and so 
forth. Issue areas present other topics and syecializations: police, fire, 
schools, military, medical, ealvironmentai, technology and technology 
transkr, science and scientific applications, governmcnt-bushess-iyrdus- 
try cooperation, a ~ d  a host of other specifk issue concerrls spawn spe- 
ciatizatior~s of knowledge, applicatiorr, baining, and expericnce. 

Whe11 one realizes that all these (and many more) can be viewed as 
components of a huge matrix where any one (or more) cm be related to 
any ather ane (or mare), the complexity and variev af the field of public 
admhistration is suggested. A good sense of the present configuration of 
the ficld can be gained by consultixlg the considemble set of general pub- 
lic administration textbooks in use around the world. Pemsal of these 
will give a good sense of the functional, topical, methodological, and cur- 
ricular defhition of the field. Cnmpariso~~ of c u r ~ n t  textbads with ear- 
lier ones cm provide a good sense of the changes and developmmt of the 
field, and comparisox~ of textbooks from one country to another can pro- 
vide a sense of how approaches may vary internationaUy There are also 
many professiod an$ academic joumals of the field wnrlclvvide; these 
journals cm pmvide a good sense of the current state and hterests of the 
field, as well as some sense of the different emphases from one setting to 
another, 

Public Administration as a 
Cultural and Social Phenomenon 

The phenomena af public administration are also objects af study for 
purposes ather than the development of public admhist.ration. m a t  is, 
public administration can be the focus of study of other disciplines or 
concerns, much as religion c m  be a topic of investigation for a sociologist 
who is not religious and has no interest in improving religious experi- 
ence for the godly. Thus, complex organizations, bureaucracy and a vari- 
ety of organizational, acfminish.ati\ie, a ~ ~ d  policy phenomna co~~stihtte 
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bpics of interest to scholars from a variety of disciplines, fields, and per- 
specths. Economists, sociologists, political scientists, philosqhers, his- 
torians, shdents of literature and of co w~ications md  rhetoric, a ~ d  a 
host of other academic speciaiists h d  puhlic administration and its p k -  
mmena worthwhile objects of hestigation. The field of public adminis- 
t-ration, for its part, contrjhutes to, profits from, ilnd incorporates such 
studies.. 

Concern for ldentiv 
and Legitimacy 

A characteristic of puhtic administration in recent decades has been a 
concern for the identiiy or legi thay of the field. This may, in fact, be 
sever& separithie concerns, which are frequently subsumed u d e r  Lhe 
idea of "'identity crisis." T%ere arc? at lcast six aspects of this concern: (1,) 
qu""ionjl7g and darification whjch is typical of the formalion of disci- 
pitines and fields; (2) concern over whether ptlhlic ahinistration is, 
proyerly speaking, a prokssion; (3) unease about theoreticd unification; 
(4) pwzlhg effects of the appljed nature of the field or the fact that the 
field has a profcssiml or occupational concern as well. as a scholarly or 
academic colxcern; (5) ambivalence about bureaucracy, hierarchy, and in- 
strumental relationships; a ~ d  (6) coIIcern about lrhe paliticai legitimacy of 
public administration. 

A concern for disciplinary identiq is a typical concern in. the general 
configuration and reconfiguration of disciplhed trnderstanding of the 
world. As public admhistration worries about its own identity, m d  espe- 
cially as it does su against the backdrop of the social scicnces and related. 
fields of practicle, it somethes does so without clear memory or full. ap- 
preciation of the recency of the present cmfiguration and acntities of 
disciplinary identities. Political science and sociology-to takc. two exam- 
pies close to puhlic administratio~~ clidowe-hitwe oniy within the last 
century and a half invented ihemselves in their present identity. The his- 
tory of such fields has been one of dialogue, tension, and uncertainty 
about ep&temology, methodolugy, icfenlity, and even chief phmomema of 
sh\dy. Need,  this state of affairs is characteristk not only of the history 
but also of the present state of such fields. Thus, it is not surprising that 
identity questioning and insecurity haa been characteristic of public ad- 
ministration from the inception of its self-conscious awareness as a field. 
The V1Tilsor.l essay f rcpn t ly  cited as an example of the birth of a sctf- 



aware field of plrblic admhistration in the t"nited States was concerned 
precisely and explicitly with the question of the identity of a fieId of 
study and pra"cice- The development of the field as a focus for study and 
trairling, concer~ling arr; it did an emphasis upon a new fidd or an inter- 
disciplinary field, obviously had to focus on the continual definitio~~ of it- 
self and on the distingtrishing of itself from other foci and fields; this 
would seem true of all such developments, though it is sometimes not re- 
membered in. discussions of the development of fields whi& have been 
long established. 

mough questiozls about the autonomy of the fjeld may be less seri- 
ously raised thm they have been in the past, they are still encomtered 
from tinre to time and from severai directions. For example, while a 
gemric apprclach (i.e., Lhe idea that admil7istration or managemmt is es- 
sentially the same field regardless of whetkr it is applied to business, 
education, health hstitutions, social work or social semices, and so on) 
may not be as strongly asserkd as it once was, the basic idea is still en- 
countered in various forms. Sometimes hstit-trtions of higher education 
organize in ways which reflect this notion (e.g., a public administration 
departlnent in a collev or school of business or managemat), though 
there are marly reasons other than the epistmological, intelkctual, pro- 
fession&, or pedagogic& why a r ~  institutior.2 might choose a particu:iar or- 
ganizational arrangement. There are professional and acaderrric confer- 
ences, associations, ancf joumals which pro~ect public adnrinistt.atio21 as a 
subunit in a somekvhat generic field af management. 

a n  the other hand, countervailting interpretations are jndicated by pro- 
fessional and organizational. conferences, associatians, and journals 
which project public admhistration as a subfield in the discipline of po- 
litical science, As indicated earlier, such dynamics seem to be a normal 
part of configuration and reconfiguration of intelkctual enterprises gen- 
erally. Et is likely that public administraticln has as much integrity and 
clarity about its entel~prise as most other field.; have at a comparabk 
stage of developme~~t; it seems w~likely that worry over precise discipli- 
nary status should be mare of a hindrance to public administration than 
it has been or is to other fields. 

Sometimes worry over the issue of professional status is part of .the 
perceived identity crisis. Thus, it is somtirnes asked wheher public ad- 
ministration is or can aspire to be a profession, and frequently this is 
framed with spczcific rekrence to traditional professions, Though such a 
v e s t i o ~ ~  may have inkrwting implications, there seems to be a develop- 
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ing consensus that it is ilnportant to articulate appropriate profcssiml 
stadards, expectatim, and ethics without worrying unduly about 
r/vheeher the field is a profession in aIl the senses of Che traditional profes- 
sions (e.g., law, medicine?, and religious ministry). Still, questions about 
professio~~al stabs have co~~tributed to the sense some have of ide~~tity 
crisis. 

A related aspect of this identity insecurity is concern over mif.yjing the- 
ory: it is frequently said that public administration lacks a tmifyhg the- 
ory such as some other fields or disciplines are alleged to have, It is true 
that public administration may tend to draw from a more multidiscipli- 
nary pool of howledge than some fields, hough even this is mofe often 
than not emggerded (as rdlection upon lfie cjevebging edges of even 
hard sciences would suggest). It may be true that the practitioner com~ec- 
tion gives public a h s s t r a t i o n  a sowwhat m r e  eclectic appearance 
than s m e  fields; but, again, this ecleckism and its rebted co~lexi t ies  
and nuances may be more usual in the de~relopment of fields than is 
sornet-imes recognized (as reflection upon the diversity of investigations 
and appli'"tions in most of the social or human sciences m y  suggest). 
As to theoretical univ or clear dominant paradigms, it is likly that the 
presence of such in many fielns, as well as its abseme in public adminis- 
tration, may he regu:iar:iy overstated. 

Ihe fact fhat &e field of puhtic admirGstration is both an academic en- 
dewor a"td a professional field is sometimes &ought to limit the fieldfs 
disci_plisrary possibilities.. Thus some suggest that public administration 
should be thought of as m applied field of practice and trajwling, kvhile 
basic research and education should be recognized as taking place in 
other fields which are thought to be m r e  clearly discipljnes or sciences. 
Sometimes the suggestion is made-most notably identified with 
Dwight Waldo-that public administration may be a field, discipline, or 
scie1"tce in tt7e way that medick~e is; and that like medicine, it may be both 
a scientific and practitioner col3cc.m which &aws on such other fietds of 
learnhg as it finds huitful to its o m  purposes a"td activities. The roles of 
basic research and applied purpose are likely to be the focus of dialogue 
in public admiyristration (as well as in mnny other fielcls) for the fo~see -  
able future, Public administration is likely to continue to have research, 
education, kainkg, and practice concerns for the foreseeable future also. 
:In this regard., the field may resemble established fields such as medicine 
or engjneeri.ng and new fields such as genetic scieme, polymer science, 
or cognitive scie1"tce; m d  it is as unii:kely that the fidd of pllhlic adminis- 



&ation wilf he lirnited by practkal and applied concerns as it is that these 
other fields will. 
h interesting aspect of public adnrinistmtion as a field of academic 

study and as a field of training for professio~~al practice is its seeming 
ambivalence &out itself. For exaxnpIe, a few years ago, Auon Wil- 
davsky; a frimdly critic, wondered in print why, since public admkistra- 
tion seemed so essentially involved with hierarchy and burea~xcracy, 
public administration scholars seemed so trnwilling to embrace or de- 
fend these characteristics. Thus it may seem from some perspectives that 
scholars of public administration seem to deplore so much of which 
seems characteristric of, indeed definitional of, their field, Even withh the 
fidd itself t-here have been arguments ar~d dialogue which seem to inter- 
pret large parts of the academic field of puhlic ad mini strati or.^ as essen- 
tialty opposed to puklic administration. From a somewhat different per- 
spective, though, the "'critics from within" kequently feel they are not 
attacking the essence of public administration, but rather arguing that 
some characteristics which have seemed essential to others are h fact not 
essential but could be chmged, eroded, reduced, or removed to the im- 
provement of the field. From this perspective, then, characteristics such 
as bureaucracy and h iera~hy may not be unavoidable and definitional 
characteristics of pubfic administratio~~, but rather may be unfortw~ate 
aspects which an improved puhlic administration would nnitigate or 
avoid. 

Perhaps the most important aspect of the concern about legitimacy m d  
idenli,ty of the field has to do explicitly with the westion of polit.icd le- 
gitimacy Long ago, mast debate about whether a specific gover~~ment 
was legitimate or not would have rested upon questions of the line of 
succession or mystiral or religious indication of the identity of the legiti- 
mate ruler. For much of the present-day world-and certainly most of 
the world in which public adrrrinistration would have cmscious iden- 
tity-tl-te ~esti011 of goverlmex~tal legitimacy turns on the public good 
(in many cases e x p ~ s e d  in terms of trhe interest of ihe citizenry or even 
the will of the people). Under this mderstandhg of legitimacy, questions 
of th.e legitimcy of public administration (essentialIy nonelected skill- 
based participmts in rule) are difficult. A traditional mswer to the prob- 
lem posed has been that the puhlic administrators bring their skills, train- 
ing, and job experience to serve the purposes and directions indicated by 
the people" representatives (who frequently, and especialb wi.thin rep- 
resentative govermmts, have been selected t-hrough s m e  devices, such 
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as elections, in which the citizens have had a voice). This is sometimes re- 
ferred to as administrative neutrality: the idea that civil servants will 
bring their h~owledge and skills to the service of whichever party or set 
of individuals is chosen ta govern from t h e  to t h e .  Ihis answer is still 
the largely mquestioned theory of puhlic administrati011 legitimcy in 
mmy parts of the world. Where public administration has been inter- 
preted more frequently as having large aspects of discret-ion, policy for- 
mzzlation responsibilities, a d  relatively alztonomous leadership roles, 
Ihough, the possibility or appropriateness of neutrality has been increas- 
ingly calkd into questjon. This has left the field of pllblic administration 
with the need to understand and explicate precise@ how public adminis- 
trators arc? or can be legitimate with ~ f e r m c e  to the citizer~ry and duly 
established pofiticai orders. Working out: trhe importa~t ramificaliorrs of 
such vest iol~s leads to dialogue and debate &out the four~datiol~s of 
public admhistration legitimacy, and this leads some to articulate a sense 
that the field is h search of its role, identityI m d  purpose. 

W e n  these and other aspects-the mix, priority, m d  relative weight 
of specific aspects varies from context to context and polity to polity-of 
publk administratim identity are given serious and conthuuus ddihera- 
tj,n and dehate, it is understandable that fundamental questions about 
the status of pubtic administration take 01% critical importance. Ihe  issues 
and Lhe dialogue are not presently at resk and they are not likcly to he in 
the foreseeable future. 

mough the field of public administration is peremially concerned about 
the identity and security of the field, the future and identity seem secure 
even if the exact intellectual configuration cannot be precisely predicted.. 

Ihe  "practice" of public admi~liistraticm is affected everywhe~ by po- 
litical and resource changes. Visible aspects of such c h a r ~ g e ~ t  the pres- 
ent time arc. concms over ihe resources devoted to governmerntal and 
public activities (taxes, the portion of the economy devoted to govern- 
mental or public sector activities, etc.); increased hterest h mmy places 
in int-roducing g ~ a t e r  aspxts of market fact(7rs into hewto fo~  nonmar- 
ket public sector activities; contixsued inQrc3st in countering hierarchical 
and impersonal f ""red tape,'%tc.) aspects; and continued concern about 
responsibility and accountability to the citizenry and its interests. The 
practice of public admir7istration also experiences today, as it always has, 



the challenges of technologicd developments, Such concerns and inter- 
ests bespeak possible chmges in public adrrtinistration, but they proba- 
bly do not ehreaten the existence or ide~~tity of the practice, occuyatio~~s, 
or vocations of public aclministratio~~. 

Ihe  "academicf" part of public admilnistralion ha.; conti~~ually under- 
gone change, and in recent history i"chas contintrally interpreted such 
chmge as hdamental  or as a matter of identity and essence. Intellectual 
history and the socioltogy of holvledge would suggest that we should 
expect the study of public administration to be buffeted by the winds of 
intellectual change, grow&, and challenge (as all active fields of thought 
will be). Thus, public administration will participate inf and "o iinflu- 
enced by  developments in wirtualtly all areas of human thought. 
PresentLy, lrhc field is visibly inflwnced not only by increme~~tal develop- 
rne~~ts  of preexisthg themes and directions, but also by the host of intel- 
lectual, philosophical, methodological, epistemolagica3i, and esthetic de- 
velopments which are loosely grouped trader labels such as 
postmodernism. The field has always been influenced by, and partici- 
pated in, the intellectual c h a t e  and dialogue of its tiunes. It will conthue 
to do so. h d  this will be a sign, not particularly of crises of identity or 
future, but rather of vitality and engagement. 
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Nicholas Henry, 
Georgia Sozlther~z Uniuer.;it?i, 

The administrative cuItu~f3js m d  mmagement practices of governments 
within the United States. 

The kaditim of public administmtion in the United States is the griffixl 
in lrhe glohefs menagerie of mtionai mamgerial traditions: qthic:al and 
impdabie, but fierce in derneirnor a ~ d  capable of occasio~~al flight. TO 
phrase it more pmsaically, the core of the America1 public admhistrative 
tradition may be reduced to a shgle word: constrajwlt. 

A tradition is not, we should note, the same thhg as a pmfession, that 
is, a l q d y  selr-regulating practice imd self-awm field of study "Tradil 
lion" is, to borrow a definition from Webstcr's-, ''Belief, habit, practice, 
principle, hmdcd down verbally from me generation to anothel; or ac- 
quired by each successive generalion from the example preceding it" 
(p. 15711). Compared to a profession, a traditiox~ is more visceral than in- 
tebchal, m m  cultural eha3.1 prxtkal, more grassroots than g a d ,  more 
encompassing than speciitlizing. 

As the title af this encyclclpedia indicates, we shall1 focus on the Ameri- 
c m  admhistrative tradition as it is found in. the public sectar, not in the 
private sector. Wereas "constraint" is the watchword in. explaining the 
American &adition of public administration, it is not a km that comes 
readily to mhd  in describing the national tradition of business adminis- 
tration; in the private sector, '%aggressionw is perhaps the apyropriaite 
mol~iker of the Amel"ica1 adminiskative tradition. It is difficult, after all, 



to conceive of the shrewd, darhng, and rapacious "robber barons"-the 
flamboymt tycoons of the nheteenth c m f u ~  who founded the American 
corporak state-as being associated with m y  adminiskative traditioz~ of 
constraint. The traditrion of administerh~g gover-rments differs dramati- 
cally from the traditio~~ of adminiskring businesses in the United SGiaks. 

All national traditions are shaped by strong and deep undercurrents 
peculiar to the national culture, When cultural currents are recognized 
and articulated by intellectuals, a society" brawn and brain trnite in 
powerful forms, Raditions are born. Nowhere is this connbination more 
evident than in the American traditim of public adminiskation. M;'@ shall 
consider, first, those cultural characteristics that seem unique to the 
United States, a ~ d ,  second, the intellectualizatio~~ of those characteristi- 
by the natior.l"s early poliiical thhkers. 

Origins: Cultural Underpinnings of the 
American Tradi~iort of Public Administration 

There seems to be m unshakable hi* among scholars that t%ie character- 
istics of a people skm from the thoughts of their grctat thinkers, and a 
corresponding skeptkism towards the notim that the gmat thoughts of 
these thifikers derive from the characrteristics of the people in whose 
midst they think. We tilt toward the latter bias. 

:In t-he eighteenth century w:hen the repub1 jc was being founded, Amer- 
icans were, by and large, revolutionary yet rational, enlightened but of- 
ten uneducated, anti-aufioritarim but cautiaus-and (despite the genius 
of the U.S. Constitution) occasionally fumblhg in establishing derno- 
cratic institutions, These cultural characteristics have since evolved into 
new forms, but forms that would still be quite recognimble as basic 
American traits to a ci.tizen of the United States living 200 pears ago. 

Undenta~lding one's m n  cultme, as atexis de Tocquevitle taught 
he r i ca r~s ,  is best done with heIp from observers who are not of the cul- 
ture which they &serve. We shall rely on just such observers, and, more 
to the point, concentrate on those analysts who focus on the hub of any 
culture" administrative tradition: the administrative organizations in 
which that tradition mmiksts itself. 

f i e  such observer is, like de Tocquevi)le, French. Michel Crozier iden- 
tified what he believed to be the core characteristrics of the Americm ad- 
ministrative organization that derived directly from the Amrican na- 
tional. culture: divisim of labor and due process of law. 



American organizations arc domillated by their specialized and splin- 
tering divisions of :labor and their obseyuiousness in observing due 
process of law, and these twin cuiturai factors produce orgal~izatio~~d 
patilologies unique to American bureaucracies. Eunctionai specialization 
results in a1 abnormally high number of jwisdictional disputes among 
and withh American organizations, while Americans' passion for due 
process of law produces a plethora of impersonal bureaucratic rules that 
are designed to protect the kdividual from jnjustices, but which also are 
obstacles to organized action. Both cultural traits tend, to magnify the role 
of lawyers, or any official who is in a position to inlerl~ret organizational 
rules, jurisdictions, and prerogatives, and this aspect often impedes 
chmge in American organizalions. 

:In Crozia" view, American orga~izations, 011 the r/vhde, tend to pro- 
tect lrhe rights of individuals more effeetkely, arc? better attuned to reality 
are characterized by more cooperation, and are generally mare open than 
are those of other nations. But the existence of many centers of authority 
in American orgarrizations, a d  the difficulties that must be surmounted 
in coordinating them, pose problems of change for American organiza- 
tions. Although American organizations are Uely more open to innova- 
tion than are others, "Willful individuals can block the intentions of 
r/vho:ie commul7ities for a 1o11g time; numerous routines develop around 
local positions of infIua.rce; lrhe feeble are not protected so well against 
the strmg; and generdly, a large number of vicious circles will protect 
and reinforce local conservatism" (p. 236). 

A Hollander, Geert Hofstede, places the organizational pathologies 
unique to the Americm admhistrative tradition in comparative and sys- 
lematic perspective, By analyzing the common cultural, manifestations of 
managers in the offices of m American-based mltinatjonal covoration 
in over 40 nations, Hofstede identified five fmdamental dimensions of 
mtimai culture: power &stance, uncertainty awoida~ce, individualism- 
collectivism, masculinity-femi~liinity, and long-term/short-term orie~~ta- 
tion. Speciiic national cultures can be any combination of t-hese. Wthout 
inddging in an ex.lerrded descriplion of each of these dimensions, we 
shall attempt to synapsize holv they pertain to the American admkistra- 
tive tradition. 

TThe United States is a small power distmce countv (that is, its citizens 
value equality); a weak uncertainty avoidance nation (in fact, it is well 
below average, indicating high risk-taking propensities and blerance for 
disser~t, among other characteristics); exeptiondy indivicfualistic as a 



society; well above average as a masculitre culture; and has a short-term 
ol-ientation. 

Relying on these characteristics, Hofstede describes t-he United States 
(and ihe other Englisb-speak nations) as an "'achievement motivation 
culture.,'" which relates to a biaarcrhy of h w a n  needs that places per- 
sonal achievement near the top and security near the bottom. But other 
cultures have different mativations- Same cultures, for example, may be 
masculine (like the United States) but also have strong needs to avoid un- 
certainty (such as Italy, Japan, and Mexico). These nations are '"security- 
mtivated cultures," or culhrcs which turn the pecking order of values 
found in the United States upside down; security-motivated cultures 
piace security near the top of the pyramid of h u m  needs, and pe r sod  
acl-rieveme~~t near the bottom. 

Other nations may, like the United States, have weak uncertainty 
avoidmce qualities, but are femhine cultures (a combination found in all 
the Scandinavian nations), and still others may be polar opposites of the 
United States, being feminine societies that have strong uncertainty 
avoidmce needs (a combination found in Israel and Thailmd), These are 
""?;cial motivation cultu~s," or cultures that piace a high prmium. on 
the quality of social life. In the case of the Scandinavian countries, a 
popensity to take risks is comhined with a commitment to socjetfs 
well-being; in Israel and Thaila~d, a need for security is combh~ed with a 
commitme~~t to social health. 

Individualism, masculinity, a sense of fairness, a preference for equal- 
ity and low needs for secz~rity number prominently among those na- 
tional traits that distinguish American culture from others, and kvhieh 
have had a particular salignce in the formation of the American adminis- 
kative &adition, But it is in the public sector where these cultural charac- 
tehstics have had their greatest impact on that tradition, 

Articulations: 
Early and Influential Expressions of the 

American Tradit.ion of Pu biic Administration 

At least three early and highly hfluexrtial articulations of these uniquely 
American cdtural characteristics placed them squarely in the &adition of 
American pdl ic  adminjstr'ation that was begisrning to gel in the eigh- 
teenth century: the Arrciclles of Confederation, the firs t state constitutions, 



and the debates and writings of the nation's founders, especially ALexan- 
der Hamilton and Thornas Jeffersost, 

'The Articles of Co~~~ffrttleratio~~~which, horn E91 to 1789, provided the 
first framework for the new nation---were as emblematic of the early 
hericar1s9011dness for mar~agerial mish-mash at; they were evide~~tiary 
of AmericansYnsistence on administrative constraint. The relatively 
scant attention paid in, the Articles to such notions as matching account- 
ability with authority and specialized divisions of prlblic labar (notably 
in the ArticlesYisinclinatiost to distinguish legislative responsibilities 
from executive responsibilities in the government's stmcture) no doubt 
was the product not only of a grassroots revulsion with princely pseroga- 
tives, but equally of the natiods early po:iiticai Lhir~kers w r e s t l e  with 
the dilemma of how to organize someehing truiy IWW: big demcracy. Be- 
cause the natiods first charter had to accow~t for a vast territory and a 
large population, it somehow needed to be devised so that it could tran- 
scend the only governmental form that democracy had ever used before, 
the tokvn meetbg. Unfortunately, the Articles of Confederation did not 
meet this historic challenge. 

The state governments reiped sup-rctme mder the Articles. Congrctss 
was really a convention of ambassadors from the states, rather thm an 
assembly of legisiators. The Articles of Confederation did set up a rudi- 
me~~tary national civil service, but it was a bizarre bmaucratic beast that 
had no authority to act on its own or mforcre much of anyehing. The na- 
tional civil ser~rice, consisting of the Departments of Foreign Affairs, War, 
and Treasury; and an existing Post Office Department, reported directly 
to committees of the Cont-inental Congress. There bvas no national chief 
executive; in fact, the first draft of the Articles of Confederation, written 
in 1776, was rejected by the Second Conthental Congress on the specific 
grounds that it had pmpomhn overly empowered executive, 

Wher~ Dankl Shays ignited his ill-conceived rc-lbellio~~ in 1786, the new 
mtio113 ppolitical leaders discovered that no arm of "American govern- 
me~~t," such as; it was, had bee11 aulhorized or organimd to put dow~li the 
disturbance, and eventually that chore fell to the Massachtxsetts state 
militia. At least one petulmt English observer foresaw the impossibility, 
as demonstrated by Shays" Rebellion, of his former colonies ever found- 
ing a government worthy of the name, and he awibuted this failure to 
Americans' fixation on a weak executive: ''As to the future grmdeur of 
America, and its being a risixlg empire u d e r  one head, whether RepubIi- 



can or Mo~archial~ it is one of the idlest and most visionaay. notions that 
was ever conceived even by writers of romance" "osiah Tucker, as 
quoted h Smifi, 1980, p. 82). 

At about the same t h e  that trhe Articles of Cox~federation were being 
witten, t-he states were busily draiting their own co~~stitutions. Eleven of 
the 13 states adopted constitut.ions bet-vveen 1776 and 1780, Connecticut 
and mode Island did not write their constitutions until well. into the next 
century, and jnstead retained their charkrs, kvhich had been grimted to 
them by England in the 1CS00s. This was because these charters actually 
mated genuine? republics withh those states, including reasonably au- 
Ihoritative chief executives and legjslators who were elected by the peo- 
pie, ar~d the only emmdation that was required was lrhc elhination of 
refel-ences in the charters ta the king. 

The ekvm states &at adopted constitutiom were notably aggressive 
in limithg the polvers of the chief executive. Only New York" constitu- 
tion (with Massachusetts'~ runnhg a distant second) provided a reason- 
ably strong executive, m d  this comparatively except-i;anal power vested 
in New York's governor seems to have been attributable to the unique 
combination of John Jay, Roibert Livingston, and Gouverneur Monis- 
New Uorkers who had, a heavy hand in drafting their state" constitution, 
and all of w:hom were unusudly ahle men who believed in the uLiiity of a 
relatively central a ~ t b u r i p ~  

Ihe  remaining cox~stitutions stipulakd that the chief executfwe was tru 
be appahted by the legislature or the courts, and all of them, in, turn, se- 
verely restricted their chief execut.ives>ppointment powers. With only 
two exceptions, Massachusetts m d  New York, the governors in, all of the 
11 states mounted to little more thm a military cornmmdeu; and all ex- 
ecutive and most judicial powers-as well as legislative authority-were 
placed firmlJ: within the legislatures. With the exceptions of New Uork 
and arguirbly Massachusetts, states determinedly ignored trhe ~ ~ o t i o n  that 
their govemmmts and people might benefit from the presence of an em- 
powered executke. f r ~  fact, 30 of the 13 originai states had gubernatorial 
terms of only a single year. 

Perhaps even more omhous from the viewpoint of bath effective and 
democratic government was the fact that the drafters of state constitu- 
tjons in most of the states simpIy did, not conceive that there were distinc- 
tjons between branches and even functions of government. Making laws 
and making them work were m and the same, and this blurring of basic 
g a v e m n t d  respon"ibilities, which appear so separate ar~d distinct to 



us today, may have been at least a parljal product of the tradition estah- 
:lished by the English shire. The slhires were largely the creation of the 
masterw medievai manager, King Edgar the Peaceful (954-9751, s o m  
8130 years before the American Revc,lutio~~. They served as subw~its of his 
majesty"~ government, and were based on the prentise that the h g ' s  
delegate, the shire-reeve (now called the sheriff), could make, manage, 
and have a loud voice in the adjudication of the laws within the bomds 
of his (that is, the sherif-fs) shire. That all, of the states were influenced by 
King Edgar % aadministrative creativity during the Dark Ages of Europe is 
indisputable; each of the 13 states had adopted England's use of shires in 
the form of counties well before the Revolution. 

This confusio~~ of goye ental function ar~d governmentill brmlich, as 
evider~ced in most of the states-irst constitutions (or, morc accurst*, 
this innocent ignorance about the bewfits of matcfning fur~ction with 
structure), still continues 21 the Lfnikd States in its most vivid form in the 
nation" 3,043 county governments, Americm counties and their citizens 
always have displayed a structural and at"ctudinal ambivalence as to 
whethcr they were freestanding local governments or administrative 
arms of state governments, h e  standard, dictionary of American history 
notes that American counties ""hav been mahtahed here through three 
centuries with surprisingv little modificatior~" ( h d e r s o ~ ~ ,  1962, p. 237). 

It might appear to s m  that the -nbsence of authority granted by the 
Articles of Co~~feder;ltior~ to the national government, ar~d the virtual ah- 
sence of authority provided by the great majority of the orighal state 
constitutians to elected or appointed state administratars, kvere 
Rousseauan testaments to true, populist, and "natural" democracy. 
Hardly. Passing few people (about 6 percent) were allowed to vote on 
anything or a n p m  in anqi of the states, and only three states (Massachu- 
setts, New Hampshire, and New York) permitted their chief executives to 
even be decked independer~tly by those few people who were valified 
to vote. In ~XTIY one state, Massachusetts, were the people pamitkd to 
ratify lrheir owi~ state's cmstitution by popular vote. Democracy was not 
only new-it was distrusted. 

Layering and striating all of this early American activity in drafting 
confederations and constitzrtions kvas the massive brilliance of the early 
American political elite, "out particularly that of Hamilton and Jcfferson. 

Hamilton displayed throughout his w~t ings  on government a strong 
interest in the administrative apparatus of the state. A friend of Hamil- 
ton's rcrported that Hamilton was cmtemplating a "full investigation of 



the history and science of civil government and how practical results of 
various rnodilfications of it upon the freedom and happiness of mankjnd 
. . . and to ellgage t-he assistar~ce oi others in the e~~krprise" (I(cnt, 1898, 
pp. 327-328). 

Interestingly, in IigM of the later thinking of early twentieth centmy 
contributors to a theory of public admkistration, Hamilton never bought 
in to the idea that there were "'principles of admkistration." Consider a 
sample of this view provided by the illustrious 1,eonard D. Mite,  who 
wrote in 1936 (at the height of the "pgrinciples of administration" move- 
ment) that a principle of administration '5s as useful. a guide to action in 
the public administration of Russia as of Great Blitaixl, of frak as of the 
United Stat-esf"p. 2%. Hamilto~~ wodd have quickly c[ismissed such 
bom$ast, noting that efficient public administrati011 "must be fitted to a 
mtim, as much as a coat to the individual; and consequently, that what 
may be good to ShiladeXphja may be bad to Paris, and ridjcdous at Se- 
tershurg" (fSysr?tt ilnd Cooke, 3.961-1979, vol. 22, p. 404). 

As these differing perspectives imply, Hamilton" approach to public 
administration was above all practical. Hamilton therefore extollcd a 
strong chief executive in the public sector, evating a strong executive 
with the "energy" needed to make a government function: "A kebk ex- 
ecutke [by cox~trast] intplies a kebk execution of tbe gwernm"'"t- A fee- 
ble executim is but anoher phrase for a bad execution; ar~d a govcrrl- 
mel~t ill execukd . . . must be, in practice, a bad goverr~mcnt" "(1961, "No. 
70," p 4423)- mings, in. sum, had to get done- 

But, even more than a strong chief executive, Hamilton advocated a 
very strong bureaucracy Hamilton urged that department heads be paid 
exceptionaliy well, that they possess substanthl powers, and that their 
knure in office should extend beyond that of the chief executive who ap- 
pointed them. In fact, Hamilton felt that a brief t au re  of bureaucrats in 
high office would "occasion a disgraceful a ~ d  mh~ous mutability h1 the 
admirtistration of the government" 0961, 'WO. 72," p. 436). C o m p a ~  
Hamiltor~~s views with What has hqpcned in lfie United States today, in 
which the average tenure of an tmdersecreeary. or assistmt secretary in 
the federal government averages 22 months (Heclo, 2977, p, 203), and in, 

which fully one-third of the pojitical appobtees in the federal Senior Ex- 
ecutive Service change jcbs or leave government every year (Ilgraham, 
1987, p. 429). 

f i e  logically would infer from such realities of the kderal condition 
that Ilamilton's wiews did not have a lasting impact OIT the early formuta- 



lion of the American administrative &adition, and one would be right. 
Hmiltods notions on how public administration ought to work were in 
direct cor~tradictior~ to the ideas m d  ideals of fefiersor~, whose influe~~ce 
on the American ac-fmirTistrative tradition was far more pervasive than 
was Harnil ton's. 

In stark contrast to Hamilton, who embraced a dynamiqovemment, 
Jefferson disdained the very idea of it. Jefferson wrote to James Madison, 
'*I am not a friend to a very ene~e t i c  government. It: is always oppres- 
sive. It places the government more at their ease, at the expense of the 
people" (Bowen, 1966, p. (205). As president (1.801-1809), Jefferson prac- 
ticed what he preached-he rcmaiizs the only president Lvho never ve- 
toed an act of C o r ~ g ~ s s .  

Jeffersol~ celebrakd and, to be blunt, rornanl-icized, the ideals of local- 
ist, yeoman democracy as lfie core of the Annerica~ politic& experiment. 
Lynton Keith Cddwell suggests that, because of Jefferson's ilbiding belief 
in the perfectibility of the common man and womm, it followed that the 
best government was the most participatory gavemment, and the most 
participatory government was "no fr ied to bureaucracy, to professional- 
ism in public administration . . . or to the actlninistrative state as a shaper 
and director of national development" ((2990, p. 482). Jefftjrson's "pro- 
fad distrust of b \ ~ l ^ e a u ~ ~ a c y ~ ~  (p. 483) is in part ~sponsible  for the 
"presidentid tender~cy'?~ be "proartive in relatio~~ to foreip affairs and 
reactive in rdation to domstic issues where power must be shared with 
Congress. Thus, America today has a polverful, costly, and energetic ex- 
ecutive who intervenes abroad on ntrmerous occasions btrt who often 
seems politically hcapable of rational, hfor~xed forecasthg or plaming 
for the nation" future" (p. 4M). 

Of HmiltoflauI Van Riper has written, "If anyone deserves a title as 
the founder of the American administrative state . . . it is not Wlson, 
east ox^, or Ely but Alexander Hamilton'" (1983, p. 4812). Perhaps. Rut 
Hamiltor~, briiliant thought he was, nor~ethheless rejected as inkllechally 
tenuous and adrninistrati\rely debilitating mmy of the basic cuttural val- 
ues of his new nation as they pertained to the conduct of public admkis- 
t-ration. Viin Rjper may well be c o r ~ c t  h his identification of Halnilton as 
the founder of the profession of public- administmion in the United 
States, But it is to Jefferson that c ~ d i t  must be ggitren as the founder of the 
&adition of American pllblic administration. It was Jefferson who, by his 
eloquent articubtion of what he believed to be the transcendent good- 
ness oi t-he average h r i c a n ,  gave intellectual credmce to those cur- 



rents in the h e r i c a n  political culture that have resulted in the lasting 
Americm tradition of constraincd public management. It is a h-adition 
against which Hamilton's professional. and acadernir progeny still war. 

By the end of the eighteenth cer~tury, as a resuit of the nation's 
founders putthg into words ( w k t h a  as civic charters or as phiIosophic 
ramblings) f i a t  they saw as their fledgling nation's deepest character- 
and the reality of that character itself-the American social contract was 
given recognizable form. 

A social contract is an agreement, often more understood than ex- 
pressed, between the citizens and the state that defincs and limits the du- 
ties and responsibilities of each, For example, although there is a richer 
variety of apprent social contracts in Africa than in most continents, 
Aidan W Southali describes early Africm gowemmcntd structures as 
"half enlaqed householc3, haif embryo~~ic state" (1953, p. l%), emphasiz- 
ing thc. famiiid nature of the African social, conlract. fn Ash, a foundation 
of Confucian philosophy has supported a social contract kvhich, in many 
nations, legitimates the head af both government and society as a highly 
authoritative, compassionate, and wise father figure. And in Europe, the 
contract is a covenmt sulbject to adjustment, in which those who govern 
and those who are governed are seen as equal partners, Not so in the 
United States, where the sociat co~~tr-act is a consequence of revolution; 
all power isheld by the people, ar~d is d&gakd by them (if they wish) to 
their gover~~mer~t. Goverr~me~~t is very much a "servantf" of the citizenry 
in every sense of the word, and this tmiquely American social contract is 
partly responsible for the constraint that permeates the Americm tradi- 
tion of public admiuristratian. 

AHeftiuations: 
The Legacy of Limited Public Administration 

in the United States 

A trraditio~~ of admir~istrative constraint-some would say of gove 
tal gridlack-is especially evident at the federal level. That gridlock is, 
undeniably, at least partly the result of different parties controlling differ- 
ent branchgs of the federal government throughout much ot the twenti- 
eth centuq' as well as a cmservative strain in the American polity which 
pas"ionately holds that gridlock is good because government is nut-a 
conservatism that obtains some of its nourishment from Jefferson" belief 
in humm perfectibility Rut gridiock also is a cmequel7ce of the in- 



evitable undermining of administrative action that accompanies such 
cultural dimensions as a people's deep commitment to a persoml's right to 
due pro"lew of law (an arduous and time-cor~suming effort), functional 
specialization (with its unavoidalsle battles over jurisdictimal turf), and 
highly individualistic a d  msculinc? values (parar~teei~lg r.tzmro u malzcl 

confrontations among agencies, branches, and levels of government, 
when mare collective and feminine values likely kvould achieve mare 
concrete results in a public context). 

Nearly a generation ago, the distinguished md  politically sophisticated 
Washhgton insider Lloycil Cutler, in his capad.ty as then-counsel to the 
p~sident ,  bemoaned his government" seeming inability to act: "Under 
the U.S. Constit-utior~, it is not m w  feasible to 'form a gave 
sepamtior~ of powers . . . whatevel. its merits in 19713, has become a strucr- 
ture that almost warantees stalemate today'" (1980, p. 1271, ar~d argued 
for a new constitutional convention that would amaunt to a wholesale 
rewrithg of the Constitution along parliamenta~ lines. (Shades of Hamil- 
ton!) Cutler described the problem, but mistakenly ascribed its cause to 
what is really a symptom; the h e r i c m  tendency to govern by gridlock is 
less a consevence of an outctated Constitution, and more the product of a 
sti&vigorous political culturc? whkh wrote it. Scrapphg the Constitution, 
as Cutler advocaks, will not change the reality of a r ~  administral-ive a ~ d  
political tradition h r/vhich frustration is the only cor~stant. 

The subnatior~al governmcnts displ"y their m n  traditim of con- 
strained public admliu\istration. They are fess reflective of governmental 
gridlock (although the states and localities have their share, too), and 
more expressive of the dilemmas endemic to the uniquely Americm ad- 
rninistrative kaditim of the feeble public executive. The intellectual and 
practical connections between the first spindly structures of Arnerican 
public administration erected in the eighteenth century, and the contem- 
poray exewtive role in Americm suhnatiod gover~~ments, but espe- 
cially local gwernmernts, are unusllaliy clear and direct. 

More than S7 pcrrmt of American municipalities and ower 23 percent 
of counties (Remer and De Smtis, 1993, pp. xiw, 67) hire city managers or 
chief admhistrative officers kvho typicauy have large powers, and who 
usually report not to the elected chief executives of these governments, 
but to their legislative bodies, such as city counci.ls or county commis- 
sions, which have the sole authority to hire and fire *em* As a result of 
the growing popularity of this long-dminmt practice among local gov- 
ernmcnts, ihe majority of elected local chief executives hawe few powers. 



Only 26 yercermt of American mayors have the sole authority to appoint 
municipal depart-ment heads (Itemer and De Santis, 1993, p. 671, and 
mayms have "inputff in the dismissal of depwtment heads in less thar~ 28 
perce~~t of cities and towns. &ly nine out of a hundred mayors in the 
united States me responkble for preparing the age~~da  for the city coun- 
cil (Anderson, 1989, p. 28). 

In mare than half (52 percent) of all American cities and tolvns kvi.1Er 
populations af 2,500 or morcj, well over 90 percent of the mayors cmnot 
veto legislation passed by the comcil or commissim; astonishingly, over 
four-fifths of thc mayors in the 41. percent of municipalities that use the 
mayor-colmcil plan, which ostermsihly is the "stTmg executive" form of 
h e r i c a r ~  local governme~~t, have no veto power (Actfian, 1988, p. 10). 

Cou21f;ies have even weakcl- chief executives. 011ly S percent of Chief 
executive officers in Amcricm counties have a veto power. Fiity-eight 
percent of these executives have terms of only a sin,gle year, m d  only 22 
percent are elected directly by county voters-a much lower pmportion 
than in, municipali"les, where the o\rerwhelm3wI$ majority af mayors are 
elected d i ~ c t l y  by the people (Ucl Santis, 1989, pp. 6661). Et is in county 
govements: where the original American administrative vilhes, as re- 
flected in those first state constitution~, stiH flourish most verdmtly. 

Ihe he l - i ca r~  traciition of puhlic administratior1 is orthodox in that it 
reflects the dirne~~siox~s of the culture in which it is embedded. But it is 
unique in that it is a tradition in which administrative co~~straint, sym- 
bolized by gridlock and execut.ive limitations, is the overriding feature. 

T%e emblem af the Ameriem tradition af public admiuristration is not 
the same as that of the natian-the eagle, T%e emblem af American pub- 
lic adminiskation is the improbable griffin, 
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Camilla Stivers, 
Cleveland State University 

The theory that interprets or explains public administration or its vari- 
ous aspects from a feminist perspective. Although feminism includes a 
wide range of viewpoints, most, if not all, feminists maintain a critical 
prspective on womenfs current economic and social status and 
prov~""t" employ gender as a central element in social andysis, and 
are committed to the idea that men and women should share equally 
'*in the work, in the privileges, in the defining and the dreaming of the 
world" eder1~er 1984, p. 33). Feminist theories of ptrblic adminiskation, 
then, use gender as a lens through which to analyze critically women's 
current status and role in public agen'ies, bring to light w q s  in which 
gender bias inhabits ideas and practices in the field, and formulate ncw 
theoretical approaches. 

Two types of femb~ist theory can be obsaved in the fiterature of public 
aclministratio~~. Descriptke theory, based on empirical study, reports on 
hOw gender influences currex~t practice in puhlic age""-, especially its 
eKect on women's access to and status in public agency employment, 
and sometimes attempts to account for observed differences between 
men" and kvorrren" employment experiences. Conceptual theory aims to 
use gender to rethink the existing philosophy of public administration, 
focwiPlg on such issues as the politics-administration dichotomyf public 
bureaucratic structure and practice, the bases for defending the legiti- 
macy of ihe administrative state, professiona[ism, leadersl-tip, ar~d citi- 



zenship in public administration. fnitial fenninist theorizjng in public ad- 
ministration was largely descript-ive; more recent literaturrz includes both 
$escripti\re a"td co~~ceptclal theories. 

Descriptive Theories 

In comparison to closely related fields such as political science m d  busi- 
ness management; public administration was relatively slow to develop 
feminist perspectives, hut beghning in the mid-IBTOs work "oegan to ap- 
pear that documented federal, state, and local government discrinnina- 
tion against women in public employment, This early work notably in- 
cluded a 1976 symposium in Pzkblic Ad~~zi~i~fraCEon Rcoiew edited by Nesta 
M. Gallas on "Wome~~ in Public Ahinistratior~.'" Galfas was serving at 
the time as t-he first female preside17.t of the American Society for Public 
Acdmkistration (ASPA). In ilddition to two ar(icles ilssessing the status of 
w o m n  in ASPA itself, the symposiw included analyses of why so few 
women had by that time mmaged to land top jobs in federal agencies; 
the role of affirmalive action in overcoming employnnent dischmjnalion 
against women; strategies to help women administrators perform effec- 
tively; and the idea of women" srights as a basis for public policy 

Other examples of early feminist critives of the status of women in 
public employment ir~clude Lorraine D. Eyde f1973), 'The Status of 
Wornell in State and Local Goven~me~~l;" in which she critically exam- 
ined the segregation of women in, low-level jobs, and Jmdith Mohr (1973), 
' * W y  Not Morc? Women City Managcrs'l" in which she fomd only seven 
women out: of mare than 2,300 city managers. 

Dehra Stewart (1990) reviewed a number of qumtitativo analyses of 
the proportions of women found at various grade levels in public agen- 
cies and found that in the 1980s there was a shift in vantitatbe malysis 
from a straightforward description of public executi\ses"~Ie?; to a r ~  inves- 
tit;gation and understanding of the important differe~~ces between male 
and femde executivesbttit-udes about their work ar~d how they achieve 
advmcement; thus tmderstmdhg the forces that drive them, in order to 
better predict alternative strategies for change. 

An exanzple of the type of comparative mnlys is  rekrred to by Stewat 
is Mary E. Guy" eedited. collection (19921, which presftnts results of sev- 
eral. studies fhding consistent differences beween the status of men m d  
women managers in the governments of six states with widely vasying 
political cultures, thus suggesting Lhe persister~ce of factors that work 



against the equality of women in public employment, The arljcles in the 
collection, reflecting the focus on differences between men" sand 
w m e n ' s  stabs characteristic of descriptive femhist theory, cover career 
patter~~s, perw11"l characteristics, the impact of domestic respo~~sibiliticzs 
on individualsf ability to cope with work demands, mer~toring, sexual 
harassment, and mmagernent style preferences and behaviors. Guy has 
concluded: "Only through a process of significant change m d  reform cm 
we expect to see a more equitable balance between the ntrmbers af fe- 
male and male managers in state agencies" (p. 211). Her recommended 
strategies include joh enrichment for women managers, mentorkg, elim- 
inating sexual harassmen& job restructuring to facilitate family obliga- 
tions, a ~ d  promoting child c m  and family leave policies. 

Conceptual Theories 

Descriptive theories take for grmted existing modes of thought in public 
adrnivristratian and examke the extent to which kvornen have gained ac- 
cess to the world of practice, but conceptual theories call into question 
the frameworks within which public administration is typically under- 
stood. The basic psemise of conceptual feminist theories is that exisling 
pervectives, for alf their apparel71: objectivity, co~~tai~li hidden gender bi- 
ases. Tah"ig gender into account, therefore, involves m r e  Lhan simply 
adding w m e n  to pu:biic agencies; instead it ent-ai:ls rethinkillg funda- 
mental theoretical assumptions, appmaches, and concepts. 
h early exmple of this appmach to the theory of public admkistra- 

tian is that af Robert B* Denhardt and Jan Perkirrs (1976), who argued 
that mainstream organizational analysis works from within a paradigm 
in which the reignjng means-ends mode% of rationality, though puryort- 
edly universal-neutral, is in actuality culturally masculine, DeAardt and 
Perkins suggested that feminist t-heory pro"idewan altemtive paradigm 
in which process replaces task -as the primary orientation, and hiermhy 
is challenged by an egalitarian framework. They noted that sisnply 
adding women to public organizations will not be enough to dislodge 
the "'ad~ainistrativ manrr paradigm; instead, a change of consciausness 
is mcessary; onc. that replaces traditionill ideas of pmfessiomal expertise 
with the felninist notion of the author* of persmal experience as the 
ethical basis of administrative practice. 

Kathy Fergusm (29M) expanded the idea that liberal reforms, such as 
increasing the mnnher of women in mmagement positions, is not 



enough to m d  gender bias in public &ministration; real change entails a 
new approach- grounded in the historical-cultural experiences of women. 
Ferguson argued t-hat to encow~ter bureaucracy or1 its owi~ terms, such -as 
by integrating women into public orgm~izations, preclude" decisive at- 
tack on typical bwaucratic patterr~s of hierwhy. Only womer~~s "mar- 
ginal" prspective, kvhich has emerged as a result of their historical ex- 
clusion from the public realm, offers the hope af real transformation, 
redefirrhg notions af power, rationality, and leadership. As Ferguson has 
noted., "'To challcazgc; bureaucracy in the n m e  of the values and goals of 
feminist discourse is to undermine the chain of comm;and, equalize the 
parljcipants, slrbvert the monopoly of information and secrecy of deci- 
sion-making, a ~ d  esser~tially seek to democratize t-he orgm~ization'" (pp. 
20&--2W)* 

Suzanne Frmzway, Dinnne Court, and R. W. Conneil (3989) brought 
femhist theory to bear on the idea of the bureaucratic state, viewing it as 
an agent in sexual politics, mahtainhg and perpetuating through its 
policies gmder bias in s0ciet.y at large md, in. turn, being shaped by this 
bias. The 'bu~aucratic state, in other words, is not "outside" ssuciety but 
erneshed in it, including its patterns of gender ~lat ions.  The authors 
maintained that no theory of the state can avoid issues of sex and gender; 
they are prwent, if mi always visible, as grounding assumptions or limi- 
tations to arprner~t. The bmaucrratic state supports the interests of men 
over those of wornern not only directly through po:iicies but also ideologi- 
cally, through characterizing what are actually gender-biased state 
processes as being skp ly  impersonal and neutral. 

Camilla Stivers (1993) presented a feminist readkg of the literatznre on 
the legitimacy of the administrative state, a central t hem of current pub- 
lic administration scholarship. Ske argued that ideas of expertise, leader- 
ship, and virtue that m r k  defenses of administrahe power have cultur- 
ally mascdine features that privikge masculhity over femi~~inity. This 
charactcirisiic mascutinity of public adrnir"tistral-ion, t-ltough ig~ored by 
most fheorists, cor~tributes to and is sustained by gmder bins in ssckty at 
large. In Stivers"(1993) \4ew, "'As long as we go an viewing the enterprise 
af admkistration as genderless, women will continue to face their pre- 
sent Hobson's choice, kvhich is either to adopt a masculine adrnivristrative 
identity or arcep t ma~inalization in the bu~aucratic hierarchy" (p. 10). 

Even though scholars of public administration tend to praise its differ- 
ences from private bushess, Stivcrs argued, the publicness of public ad- 
miniskation is prohiematic becausc. of the histr~ricili and theoretical ex- 



clusion of w m e n  from the public sphere, which has barred issues such 
as the division of household labor from policy debate. The administrative 
state car1 o~1.l~ function as it does because women bear a lopsided share of 
the burden of domestic work, withoul which society would grind to a 
halt; thus public administrative structures and practimdepend for their 
coherence m d  their effectiveness on the oppression of women. 

Conceptual theorists agree that simply adding women to the bureatr- 
csacy will not be enough to end enduring patterns of gendcr bias; in- 
stead, new modes of thought are required, ones that call into question the 
neutrality of such central ideas as professionalism, leadership, and the 
pUblic in te~s t .  The extent to which administratjve agency policies and 
practices can change wit:i also depend partiy or1 such larger social trans- 
fornations arr; lfie sexual division of iabor in the household, a sphere that 
shages and is shaped by the administrative state. 

Future feminist theorizing in public administration is likely to con- 
tinue to proceed on both descriptive and conceptual fronts; and kdeed, 
careful empirical study of existing practices k go\~mment agencies and 
concepkral decmstrldction and recmstruction reinforce one another. Em- 
pirical data. on the status of women in public administralion have the po- 
tential to reshape understanding of issucs and justify the need for con- 
ceptual t ra~~sformal io~~ and new, gender-conscious modes of &ought 
can revamp field resemch appmaches in fruitful ways, oper7ing re- 
searchers' eyes to new questions and new foms of evidex~ce. Empiricai 
and conceptual work in. this area to date strongly suggests not only &at 
gender is a cuttkg edge issue in public admkistration but: also that there 
is a g ~ a t  deal of work still to be done. 
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Willinm H. Park, 
Ui~i ted  K i e o n z  Joil.rt Services Command and Staff C~Elege 

A decision or, more trsually, a set of interrelated decisions concernbg the 
selection af goals and the mems of achievhg them. The identification of 
policy as a set or web of decisions is usefzll in that it underlines the notion 
that policy is best seen as a course of action-or inaction-rather than a 
sin*, discrete decisio~~ or action. 

:It is tempting, and commox~, to regard poticy and the policy process as 
smehow ordered and ratio~lai. Accordir~g to rational assumptions, the 
policy process consists of the identification af a problem demmding a so- 
lution or a goal worth achieving, assessment of the alternative means of 
achieving the cfesi~d outcome, the makiclg of a choice between these al- 
krnatives, the implementation of the preferred option, and the solution 
of the problm or the attainment of the objective. However, such a 
process would imply the invokment of a small. number of decisionmak- 
ers, a high degree of consensus concerning what constitutes a policy 
problem or a desirable objective, a r ~  ability to calculate and compare the 
likely conseque2Icc.s of each alternative, moo& implementation of the 
chosen aption, and the absence of obstacles to the achievement of policy 
goals. It also implies that the process is terxnkated by the making and 
implementation of a decision. In the real kvorld, however, policy 
processes are likely to be less well structurrzd, Multiplc decisionmakers, 
little consensus, incalculable probabilities, imperfect implementation, 
and unknown or unhowable outcomes might be encountered, and pol- 
icy can appear mssier, less cohere~~t, and less able to achieve the desiwd 



outcome than rational. models suggest, Policies are in m y  case disthct 
from singk kcisions and incorporate conthuity and dynamism. 

Sometimes, policy is understood and indeed presentctd at such a level 
of generdity that r~otions of implementation or ewer1 of deci?jior~ are 
barely factors at all. For poijticims, poficy may on occasio~~ simpiy reflect 
a stance or orienhtion. Policy may be exclusively or primar* declasa- 
tory-""to cwribute to the creatim of a more peaccful world," or "to 
strive towards a mare equal society." Of course it is possible to envisage a 
kind of hierarchy of policies, whereby subordinale policies-4iplomatic 
support for a specific peace proposal, or progressive taxation-serve to 
concretiz these more abskact aspirations. Such an approach would shift 
attention away from a focus on policy content and towards a concern 
with lfie presence or lack of systematic and ordered attempts at imple- 
mer~tation. We would w a ~ t  to k ~ o w  how h~terrelated and coordinated is 
the set: of decisions which make up the policy as a bvhole, h other words, 
an exclusive or excessive emphasis on policy content is unsatisfyjing. We 
wmt to h o w  illbout the policy process, policy implementation, and pol- 
icy success, 

TThe policy process is sometiznes charxterized as a ""black box" which 
converts inputs into outputs, As with the rational approach, this too 
tends to assume that poijcymakirrg only begins a f  er the policy agenda 
has been set, and t-hat it ends once a cJecisio11 or set of decisia~~s emertfes 
from the black box. However; it might be useful to regard the policy 
process as hcorporating the deter~xinatian of what constitutes a palicy 
issue in the first place, and as contintring during the implementation 
shge. The conceplu"li.zation of pdicy as a set: of decisions serves to raise 
questions relating to which decisions are part of the problem or goal 
identification stage, which part of the selection of options stage, and 
which part of the implemenhtion of the policy, 

'Dike implementation. Empirical studies of policies in the real world 
smetimes cast douht on t-he idea that poticy can usefuily be uderstood 
solely as piar~ or design, and instead draw atte~~tion to policy as practice. 
Decisions which contribute to an overall policy might be made at the im- 
plementation stage. Palicy is not only what is ixltended, taut also what is 
done. This suggests a mtxddier reality in bvhich policy cm appear reac- 
tive, pragmatic, or adaptive, as well aa or instead of proactive, coXlerentl 
and puryosivc, The agents whose formal task it is to implement policy 
might receke i r n p ~ c i s  or ambiguous directives that reyuircr them to ex- 
ercise judgment or discretion. Flrrthermore, experts in the implementing 



bureaucracy might not only take the opportmity but be expected to in- 
lerl~ret policy and how it shodd be applied in practice, The presence of 
complexity will encourage this te~~dency fn this way, policy might evoke 
or develop incrementally In resernblir~g a leanling process, policy car1 be- 
come dyr~amir: over time. 

m a t  happens hsicte the black box might also have a bearing on poll- 
icy. ""Plicy" h s  the s m e  lhguistic root as ""plliticsM-in,def3d, in, some 
lmgmages the same word is used-and the notion of politics conjures up 
the prospect of conllict, power struggles, and clashes of ideas and inter- 
ests. Given that most policymaking involves large numbers of individu- 
als, groups, and agendes, then we shodd not be surprised that politics 
take place. As a result, policy decisions might reflect compromises result- 
ing from de$aks; and barl;air"ting bemeen the various contributors. Com- 
p"mises such as these nnight fully satisfy few of the contri:butors, and 
mighC be incoherent or ambiguous in content.. hdeed, they mjght not 
even address the policy problem at all in any very rational or stmctured 
way, and might best be seen as driven by the internal dynamics of the 
policy process The definition and detemination of the policy prOhlem 
might itself reflect the interests and power relationships of the various 
parties engaged in the policy process, and their relative capacity to force 
a perceived problem or desired okjectiwe onto the policy formuiation 
age1"tda. 

We have noted the rde agencies as well as individuals might play in 
policy formulation. The graw"r of bureaucracy has been a major featznre 
of madern government, m d  although bureaucracies are formallly instru- 
ments of government it is a fact that they often play a role in policymak- 
ing itself. There are a number of explanations for this phenomenon. Bu- 
reaucrats are ooften experb whose opinions are sought and who expect to 
be consulted, Furthermore, bureaucracies often have interests of their 
own to pursue-in maintaining or expmdirTg budgets or missio~~s, for 
example. They might aiso deveiop broad policy goals, prc.femr."tces, or 
pe r~wt ives  of their own-that higher education is good for the econ- 
omy, that surface navies e&ance national security, and so on. Thus bu- 
reaucrats might operate both as political. participants in the setthg of poll- 
icy as well as incremental decisionmakers in. its application. 

A policy process can produce an output-for example, a set of deci- 
sions resulting in a given allocatim of resources-but this does not nec- 
essarily mean that the overall Obfectives of the policy will be achieved. 
Ihe impact of policy actioz~s might not he what war; desired. Unintended 



consequences and unanticipated, effects may stem from the arslbiguity or 
contradictims of policy from imperfections in implementation, from ill- 
appreciated comple>tities in the er~virmmerrt within which a policy is to 
operate, or from the decisio~~ of insufficient or mldistributed resomes. 
Thus ccronodc growth might not correlate very well with, s a ~ ,  reduced 
taxation or increased expenditure on education. Social heq~~ality might 
not be greatly affected by the establishment of a social security system. 
Policies often tacitly incorporate causal theories linking policy actions 
with palicy impacts, but faith in such theories might be mImisplaced. 

Thusl although m first consideration the notion of palicy might appeas 
to be a simple and straightfarward me, further analysis indicates a much 
peater complexity. The discifline of policy analysis has grown up 
around &is complexity, containing competing schools of thought and of- 
fering differing definitions. A poticy m s t  be distinguiskd .from a deci- 
sion. Policies can be purposive and far-reachhg or adaptive and hcre- 
mental-or even static. Scrutiny of the whole process, from the 
emergence of a policy issue through to evaluation of a policy outcome, 
might he necessary if a policy is to be fully comprehended. The policy 
formulation process rnight be so intensely political as to render the 
prospect of coherence improbable, Policies rnight fail to achieve their ob- 
jectitres, or even have results opposite to those intctnded. Yet policies are 
unavoidable, for they are the means by which societies and other social 
orgmizations regulate, control, and at least mdeavor to adwance them- 
selves. 
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me act of stimulating the formtxlation and implementation of public pol- 
icy among mtxltiple, diverse stakeholders and constituencies. Policy lead- 
ership is difl'erent h m  the more common notions of orpnizational lead- 
ership; policy leadership mobilizes attention to problmatic cmditions, 
and then forges agreement on appropriate policy respmses m o n g  di- 
verse, oiten competing groups a ~ d  constituencies. 

Background 

Def nition of Public Policy 

There exists no uni:vel~sa%ly accepted definitlions that clearly disthguish 
policies from non-policies; as a result, there is consderable ambiguity 
about what constitutes a policy (Polsby 1984). d public policy is genaally 
characterized as a combi~~a t io~~  of decisior~s, commitme~~ts, a ~ d  actions 
$irected toward achievhlt; a particular outcom or result which is 
$eemed in tfne puhlic interest. Puhiic policies car1 be further distirl- 
guished from public programs and projects; a public program is a set of 
concrete actions and implementation steps directed toward the attak- 
ment of a pubic policy, while a project is typically a sixlgle segmmt or 
operating activity within a program. d second diistinguishhg characteris- 
tic is that public policies are digerent from organizational palicies; orga- 
nizatimal policies are directed at influencing the behavior of employees 
to achieve an agency's goal or okjectke. 



Public Problems, Policy Discourse, 
and Policy Leadership 
Puhlic policies are developed and impleme~~kd as a collective response 
to address problematic cm~ditions. In pluralist societies, however, puklic 
policies are formulated in. m err~rironment typically characterized by dis- 
bursed authority and shared power among mult.iple agmcies and ixlstitu- 
t i~ns,  ancd by conflicting goals and values among mdtiple constituencies 
and interest groups (Bryson and Crosby 1992). In addition, the social, 
economic, and ttnvirmmerztal problerns that public policies increasingv 
a d d ~ s s  are most often bollndaryless and intertwined with other public 
problems. As a resuit, the context of po(icy leadership is compiex and in- 
tercrom~ected, and effectiw policy responses arc. seldom clear-cut or obwi- 
ous. NI, lmger is crime "'just a police problm," or educatio~~ "'just a 
school problem," or economic development "just a problem of attracting 
new jndustries." Each has multiple jnterrelated causes, creates ripple ef- 
fects that spread out over historically separate jnstitut.ions and jurisdic- 
tions, and generates competing and conflicting perspectives on what 
should be done to improve the situation* f i e  result is that there is sel- 
dom a natural consemus on how to approach critical public problems. 
Policy leadership thus requires a comur~ication and decisionmaking 
poww-a policy discours that engages m a ~ ~ y  diverse interests and 
per~efitives in addressing public problems. Effective policy discourse 
involkres individuals, ixlterest groups, stakeholders, m d  ixlstitutions mov- 
ing through four mique but ixlterrefiated phases: converthg a problem- 
atic situation to a policy problem, setthg policy agendas, making deci- 
sions, and takistg acticsrrs, 

Policy leadership occurs when an individual or group focuses atten- 
tion on an issue or problem m d  raises it to the public agenda; stimulates 
coUaborat-ive and concerted actiox~ am0118 diverse stilkrhofders to ad- 
dress t-he issue; and ensures sustained action durir~g implementatio~~. A 
policy leader in an intercrom~ected public policy context it; one who can 
stimulate collective action toward a particular outcome when no one 
agency or jurisdiction has enough pawer-resources, influence, or au- 
thority-to dictate solut.ions unilaterally. Palicy leadership is essentially 
interorganizationd or transorganizational in nature, and thus follows 
different steps and requires diHemt skills than contemporary definitions 
of orgartizatimal leadership and small group leadership. 



Leadership in Organizational Contexts 

Contemporary tlteories of leadership, howwer; focus on orga~izational 
and intraorganizationd coMexts ar~d settings. Ilistoricillly, lleadershig re- 
search has focused on leadership of groups or teams in organizations by 
people in, positions of organizational authority. Durhg World War 11, for 
example, submarine crews and bomber teams were intensively studied 
to improve their effectiverrcss, with group leaderskp identified as a sig- 
nificant variable in group pmductivity m d  morale, Following WorM War 
11, the growing interest in productivity in busirress and industry sparked 
continued and expanded research on morale, employee motivatim, and 
mai l  group dyr~arnics. Supervisory or mamgerial leadership was thus 
initidy defined as a prows of influa~ce by one individual who steers or 
motivates other hdi\iiduals or group m d e r s  toward a p~determined 
goal, typically on matters of organizational relevmce. 

In the mid-2980s, these earlier small group leadership theories gave 
way to theories on leadkg a bvhole organization. n e s e  approaches pre- 
scribed a set of skills or steps for effective leadership within U.S. orgaPli- 
zations, m d  aimed to help corporate executives to pursue excellence (Pe- 
ters and Waterman 1982; Peters and Austin 1985), to take charge (Bemis 
and Nanus 1985), to stimuiate extraordinary paf""r""n"e by empioyees 
(Mouzes and Posner 1987), or to chmge an organizational cufture by be- 
ing transformatior~al ('lichy m d  U e v m  1990). A clear break with past 
research and bvritbgs on small group leadership, the essence was a focus 
on leadership of an organization, rather than small group leadership 
w i t h  an orgTmizaliCln-a prwess Of influencin.g the organizalion as a 
whole, c-ing and adapting organizations to better fit and perform in 
the complex, global envkonment in which corporations exist, Three of 
the more common theories of organizational leadership are trasforma- 
tiond leadership, visionary leadership, and charismatic leadership. 

Transformational Leadership 

A wide-ranging m d  historical malysis of political and social leadership 
by Burns (1978) identifies two differmt forms of leadership in society 
throughout history: transfomatioml and transactional. Ransactional 
leadership involves some f o m  of exchange between the leader m d  fol- 
:lower, such as wages, gas,  votes, prestige, advancement, or other valued 



things, in exchange for the individual following the leader" wishes or 
meethg the leader % oobjectives. The exchange can be economic, political, 
or even psychological. Other thar excharging things of value, tt7e bar- 
gainers have no e~rdur i l .~  purpose to hold them together. 'fransforma- 
tiond leadership, 01% t-he other hand, involves a leader drawirTg followers 
aut af a narrow parochial interest irtto a ""f-tgher" prpo". Rather thm 
exchmg;ing one thhg for another in a process af bargainhg, a transfor- 
maCional leader @%ages followes by tapping their existhg and potential 
motives and aspirations, and then througl-r inspiratim, teaching, and 
modeling trmsforms them into higher order needs and visions for the 
purpose of achieving intended chmge. 

:It is transforming in that the leader transforms or elevates lrhe follow- 
ers' i n t e~s t s  from self-oriented ends ta mission-oriented ends. As a re- 
suit, leaders arrd followers experiexe a shared sense of fates and intercte- 
pendence of interests, kvhere the higher aspirations of both the leader m d  
follower congeal into one. h an organizational setting, two different de- 
scriptions af transfomtional ieadershjp have merged, both buildjclg 
on the Fristorical analysis bp Burns. The first focuses on leadership that 
kansfoms employee perfomance from the expected to performance be- 
yond expectations, using transformational leadership strategies that en- 
gender high performance levels r/vithin organkations Fass 1990). Ai- 
though there art-. differe~rt transformatio~ral leadership styles, they each 
include four commorr characteristics that transform followers irr this 
fashion: charisma, irtsgiration, individualized consideration, and intellec- 
tual stimulation. The ather transformationd approach to leadership 
hiflights strategies to transform organizations irt rclsportse to the corn- 
plex and rvidly changing environments that orgal.lizations face. Tichy 
and Devanna (1990) identified three skategies that successful corporate 
:leaders utilize in transforming their organizations to respond to new 
markets ard vastly increase competitiverress: recopize the need for mvi- 
talization, create a nnotivathg vision, and create a new organizational ar- 
chitechnrc that institutionalizes charge. 

Visionary Leadership 

The emphasis on havhg a compelling vision is a central theme in trans- 
formational leadership, Uther leadership approaches similarly highlight 
the importance of visionary leadership, beginning with Berlew (1974), 
who noted that leadership t-hat "'excitecl'krganizati~nd members was 



one that offered a vision for the orgal.lizatim and which expressed a set 
of comlnon values and goals. Focus on visionary leadership increased in 
the dd-1980s m d  highlighted the need for a compel&%, persuasiw vi- 
sion in order ta mobilize orga~izational members to move from where 
they are to where they have newer been but need to go arcording to the 
leader" assessment of the situation. Although vision is defhed in several 
different, but related, ways, the central ingredient of visionary leadership 
is the articulation of a compelllirrg vision that attracts, excites, and ani- 
mates followers in pursuj.t of an organizational colnrnon goal (Bcnnis 
and Manus 1985). 

Charismatic Leadership 

Ihe  xlotion of charisma, Greek for "divine gift,'" captures a third general 
theory of organizational leadership. Traditionally, a charismatic leader 
was m hdividual who had considerable emotional power over follow- 
ers, paticrularly in times of crisis that =#red strong drection. The fol- 
lowers" bond was highly emotional, and the leader relied orz this power 
to influence followers' actions. Mare recently, charismatic leakrship is 
characterized by a leader-follower bond where the leader grips followers 
with a speciiic v kion for action or by other means than merely emotional 
appeais to survive a crisis. A charismatic leader is one who has a strong 
vision or mission, who pmduces high levels of persoml loyalty ;md com- 
mitment to his or her vision or mission, who is perceived as exceptional 
and extraordinary and who therefore enjoys the personal devotion of a 
large portion of the organizational membership (Bryman 2992). 

Common Themes in Contemporary Definitions 
of Organizational Leadership 

Leadership is one of t-he most studied corlcepts in lrhe world today. With 
only a k w  excclptio~~s, however, the focus is ahos t  entirely on leadership 
performed by individuals within for~xal organizaGons. These three gen- 
eral theories-transformational, visionary; and charismatic-are the most 
recent perspectives used to malyze and illuminate the types of leader- 
ship reyuired for improving organizational performmce in a turbulentl 
uny~dictahlc, and global economy. The three appr0ache"nterrelate and 
overlap, but with only minor diffexnces and emphases: each recognizes 
that a leader is an instmme~~t of organizational change a d  p~scrihes a 



cornmm set of skills or actions necessary to successfully renew, revital- 
ize, or enliven ~~"ganizaftions: 

* Havhg a strong ar~d compelling vision that challe~~ges the 
status cpo, and takes an orgm~ization to a new plare it has 
never been; 

* Iduskg the vision in a way that jclspires and motiv&er; 
employees throughout the organization, dramatically 
influencing followers to perform in goal-directed ways; 

* Empowering others and enlistislg followers in the vision tn 
stimulate extra effort to achieve it; 

* Devdoping mutual trust and pcrsmal loyalty between the 
leader and followers. 

Leadership in Public Policy Contexts 

Leadership outside arga~izational contexts-pollicy leadership that tar- 
gets solving complex, bomdaryless public problems in highly intercon- 
nected policy arenas-is less well urrderstood and much less rctsearched. 
Leadership for public policy occurs outside of organizational bound- 
aries-is intergovementd and intersectoral in nature-and therefore 
faces constraints and challenges substantially diff'creM tha3.1 those facing 
contmporary organizationd leadership. Richad Neustadt a noted prcs- 
idential scholar, pesshistically noted that the constraints and challenges 
far contemporary presidential leadership are mtxch different than ever 
before in history m d  are characterized by at least three intercomected re- 
straisrts (1991): teleeomrnurlicatio~~s media, particularly television, that 
enrourqe leaders to strike poses rather than a d h s s  real issues; the de- 
cllning power of political parties and increasing interest group pressure 
to pu'sue m m  narrow agendas; a ~ d  hardening institutiond boundaries 
betweal the m i t e  Ilouse a ~ d  COIT~RSS. Histwies and a~alyses of U.S. 
preside~~tial and cmgressional leadersl-tip have pmvided s m e  insights 
into political leadership at the national level, but are less clear on the 
steps or tasks needed today for policy leadership. 

External Constraints in Providing Policy Leadership 

Government executives tend to be driven by the constraints imposed 
from outsicae lrhe organizatior.2, ra tkr  than lfie ul7ique missio~~ ar~d tasks 



of the agency (Vliilson 1989). First, public problems cross jurisdictional, 
organizational, and functional boundaries, and are interconnected with 
other problems. Most public probiems are so complex and intercon- 
~zected, -and power to "he the problm is so shared and disbursed 
(Bryson a d  Croshy 1992), that no single person, agncy, or jurisdiction 
has sufficient power or authority to develop m d  implement policy solu- 
tions unilaterally. 

Second, public policies on any particular issue c m  affect an increas- 
ingly larger number of agencies and constituencies, and perceived ad- 
verse effects can evoke widespread resistance. In many Western coun- 
tries, people's trust m d  confidence in the ability of governmenl, and of 
leaders, to sotve problems effectively has deched to perhaps the lowest 
it has ever been. A?; a resuit, t-here is an increasing number and di\rersity 
of impassior~ed activists, special hterest~, a l~d  legitimate agencies and in- 
stitzlli,ans who seek jnvolvemmt in the development and formdahn of 
public policyt and who can apply considerable resistance to policy 
chmge. 

Policy leadership is thus provided within a unique interorganizational 
web of palitical, economic, environmental, social, and technological con- 
cerns; and addressing publir pmblems in such m intercromected policy 
arelza requires many inhiduals  and p u p s  to be hvohed, &creasing 
the ability of azy one hdividud, agency, or institutior~ to mobilize a suffi- 
cient nurnber of incjividuals behind arzy particular pdicy agenda. 

Four Essential Tasks in Policy Leadership 

Policy leadership, therefore, is a fom of leadership that works in political 
and intero~anizational contexts where authority is shared and power is 
dihursed in a commullity regit,n, and country, h such contexts, policy 
leadership il7volves four specjfic, but interrelittrd, tasks for develophg 
poky  responses aimed at pressing puhlic problems: 

2. Raise the issue on the public and policy agendas by focuskg 
attention on the issue ar problematic condition; 

2. Convene the set af individuals, agencies and interests- 
stakeholders and bowledgeholders-needed to address the 
issue; 

3. Forge agreements m policy alternatives and viable options for 
action; 



4. Sustah actim and maintain momemlbm during 
implements tion. 

Each of these four essential tasks summarizes, in shorthand, a more 
complex set or pattern of activities a ~ ~ d  pcesses  commonty found in 
successful policy leadership efforts. However, it must be emphasized 
that the policy leadership process is not sequential, nor a formal linear 
model. 

Raise the Issue to the Public and Policy Agendas 

Eff-ective policy leaders intervene into t-he policy arena by first dkec.ting 
atter~tion toward an undesirable conditiion or problem, definint; ar~d f rm-  
ing the issue in ways t-hat can mobilize others sound ehe semh for re- 
sponses. The initial step in, policy leadership is to act as a "'catalyst" focus- 
ing the attention of the public, government officials, and members and 
leaders of many separate organizations and agencies, as well as the 
broader community of interests, They promote a new issue to higher 
prominence, or get people to see an old problem in new ways. Because the 
full list of potential problems requihng pui?iIic attention is vast, and re- 
sources to address each problem are limited, policy leaderti fix aention 
OIT a particular probleq making the &sue more salient, important, m d  ur- 
g e ~ ~ t  than other issues that may be compelilng for a t t e ~ ~ t i o ~ ~  m d  resourcres. 

Policy Agenda SetEittg. There exists two types of policy agendas, each en- 
compassing a smaller set of issues (Cobb m d  Elder l%% The systemic 
or public agenda is the larger set of prOblems or societal concerns that the 
general public is paying some serious attention to at any given time. 
There is a smaller, more formal governmental or policy agenda that in- 
cludes issues h e i ~ ~ g  paid =rims attention by people in and amw~d gov- 
e m & .  (a smalla subset of the policy agex~da, the dec.isio1.1 agenda, in- 
cludes a11 men narower set of issues, alternatives, and poficy choices 
behg actively discussed and considered.) Agenda setting is a prelude to 
policy action. Policy leaders raise m issue in a way that commands in- 
creashg attention m d  hcreases the likeliFtood that key stakeholders will 
either be recruited or attracted to address the issue, 

Agendn Scttilzg Is Unpxdictlabk. Policy ideas lypically reach a stage of 
"corn011 currency'" and then fade into Ehe background, following a gen- 



eral pattan of appreciahn, articulatjm, debate, adoption, institutional- 
izalion, and decay (Schon 1971). FXowever, there is no one single factor 
r/vhich p l a m ~ n  issue or problem high on t-he public, policy, or decision 
age~~das. 

h l y s i s  of U.S. federat policy devclopmnt reveals that age1"tda set- 
ting does not go through a rational, problem-solviurg process that pro- 
ceeds neatly in stages, steps, or phases (Kixrgdon 1984). Rather, there are 
sepamk, independent streams of pmobems, proposed solutions, and pol- 
itics occurring si.multaneously but separate@ on specific problems, and 
at some critical point, or succession of points, a catalytic effect occurs, 
puhhing m e  prctblcfm higher on the agenda, and displadrrg other issues 
from promine~~ce. 

Lipe Cycle of: lssztes. Ua~kelovich (1992) h t h e r  clarified this life cycle of 
issues; analyzhg the cycle of public opinion m d  attitudes (expressed in, 

national ophion polls) of two specific issues-AIE m d  the ""geehouse 
effectu-he fcltrnd that issues reached the public agenda, or whizt he 
called. t%ie "public cmsciousness," in widely varia.ble tjmes, from minutes 
to decades. Although he found that there was a vast variability in the 
amount of time required for each issue to reach the public agenda, he 
found some commox~ features: m event that forcreful:iy dramatizes an is- 
sue and serwes to focus attention, percejved appiichitity to ox"tefs self, the 
concreteness and clarity to the ge1"teral public of ghe issue, the credibility 
of the sources of information the public receives, and the quantity of pub- 
licity the issue generates. 

These analyses reveal that issues go through three phases to reach a 
prwinemlt point on the policy agenda: starting as a coazditim or latent 
concern, it rises to the public's attention as a problem when there is suffi- 
cimt dissatisfaction with the condition. Finally; it becomes an issue? that is 
seen as w e n t  and pressing, gex~erating poiitical attentio~~ and displming 
other issues from the policy agenda. 

OEten, issues move forwad ox7 the policy agex~da due to the ope1"tir"tg of 
policy bvindaws which are taken advmtage of by policy leaders. There 
are three types of policy windokvs: those opened by the sudden publicity 
and emergence of a pressing public problem, those opened by significant 
political shifts, and windows opened aa a result of key decision pohts 
being reacbed (Bryson and Crosby 1992). After the issue has reached the 
policy agenda, however, attention does not remairs. shavly focused for a 
long period of time. It wiIl evmtually fa& from public atte~~tion, even if 



largeiy unresolved, and will be replaced by another pressizzg and urgent 
issue (Bryson and Crosby 1992; b w n s  1972). 

Snli~wce, LIrgc~nq, nrzd the Use ~f Stories. Polity leaders focus attention m a 
c o ~ ~ d i t i o ~ ~  or pmbkm in such a way that others embrace the issue as a pri- 
ority. Data is often med to f?igf?light "'troublhg comparisons"-differirrg 
empltlyment rates between regiolls or states, for example-or to show 
"rvorseniurg trendsupfor exampte, dramatic increases in juvenile crime 
over the last several years. Data may convince sorne that an issue is urgent; 
however, data does not necessarily make a codition or problem salient or 
tmgiblt. Xnformation i s  more salient and vivid when it con ju~s  up images, 
is easy to irna@~e, is easy to explcdin or ebborate, a ~ d  is more likely to be 
rec&d. Vivid informatiol-r such as stories ar~d ar~ecdotes are thus given 
greater weight than mere data became it c a p t u ~ s  one's attention and re- 
mahs in one's sough& for longer periods of thn for exmple when one 
hears illbout a neighbor be;ing a victim of juvenik crim 
lady salient if the stov depicts causal relationships (Nutt 1989)-for exm-  
plt?, when a pes""n"I story also indudes very tmgible reasons why juve- 
nile crjme i s  increasling significanty in one's particular nei@bofhood, 

Convening Stokeholders to Address the Issue 

Once this issue is or1 the policy agnda, the secoz~d task of policy lcader- 
ship is to convene the diverse set of people m d  interests-stakeholdersf 
howXedgeholders, m d  decisionmakers-needeclt to stimtxlate collective 
action to address the issue. Policy leaders bring people together, different 
factions with often different perspectives and different sensitivitics, to 
a d d ~ s s  m undesirable condition, problem area, or urgent issue. 

There is a wide varieq of ways h t  collective efforts am successfully 
mobilized, including, for exantple, adwocacy coalitior~s, collithorathe al- 
liances, issue-orier~ted networks, poijtical actim committees, and stake- 
holder groups. Some we more form& and permanent, while many are 
temporary and ad hoc; each, however, attempts to convene major stake- 
holders, h~awledgeholders, m d  decisionmakers to address an issue they 
consider problematic in, sorne way Successf~~l. efforts are tailored to the 
unique local ciscumstances of that issue plyson et al. 1990) as well as to 
the broader ewironment and natimal context in which the particular is- 
sue? is embedded (Gray and Hay 1986). 



There are two distinct approaches to convening critical stakeholkrs 
around policy issues: one approach is to organize around the problem. 
Here, policy leaders do not promote solutiom; they promote problems. 
Rather than cor~vening around spccjfic policy alterr~atives, they nnohilize 
a gmup amund doing smething about a problem in a certak direction. 
326s is a policy issue approach where individuals are mobilized around 
an issue, rather than mob2izing ilround a parLicular solution, and they 
have a passionate stake in getting m issue addressed, but do not neces- 
sarily have a strmg stake in any particular way to solve the problm 
(Luke 4997). The second clpproaclh is to comlvemze arotmd particular solu- 
k n s ,  and is followed by policy entrepseneurs who chmpim a particu- 
lar policy response, and mobilize intertlst itnd develop coalitions around 
a particular proposed policy dready deemed feasible for add~ssing the 
prohlem (Kingdon 1984; &berts and King 1989). Mobilizing and coali- 
tion-buildjrtg are common strategies that are used-in addition to politi- 
c d  bargainhg, trade-offs, and other sorts of compromise strategies-to 
win support for one's position ar preferred solution. 

Mobiliaifzg Pnrficipntio~z. Whether following the issue approach or the 
solution approach policy leaders use their knowledge of the issue do- 
main, their bowledge of stakeholcfers%terests and int-errelatimships, 
perm""& contacts in related networks, pcrsol~al charm, ar~d available au- 
thority to convince key stakeholders that participation in the effort is 
worthy of their hvolvement. One's willingness to respond to the recruit- 
ment efforts, m d  join in a policy developmnt effort, is typically ex- 
plained in terms af whether stakeholders and hawledgeholders feel 
they (a) have something to gah  by participating, or (b) somethitit~g to lose 
if they do not participate. Closer analysis, however, reveals that willing- 
ness to participate is m m  detailed and linked to 

* perceptions of positive benefits ~ l a t i v e  to personal or 
organizational interests; 

* perceptions af interdependence with ather stakeholders or 
groups in dealkg with the issu it cm? be accomplished 
jndependently ; 

* percep tions of convermors"legi timacy and credibility; 
* perceptions of other stakeholdersqlegitirnacy, power, and 

TeSQUrCeS* 



There am also common reasons for unwillingness or inabitity to join in- 
cluding potential loss of poweG and ideological. or cultural diffe~nces 
that create uncorrrpromising conflict in core values. 

Ccmvetzr:~r Lqifimacy. The critical. factor in mctbiIizing participation is 
convenor legitimacy (Gray and Hay 1986). Without adequate legitimacy 
by the palicy leader, the participation and commitment of stakeholders 
and knowle$geholders is unlikely to marcjriillize. A convmor can be m 
individual, an existing grouy, or agctncy, and does not necessarily have to 
be a stakeholider in the particular issue domah; but as a convenor, the 
policy leader must be perrreived as kgitirnate, having sufficient credibil- 
ity to elicit the participation of kcy stakeholders and k~owledgeholders. 
Legiiimcy comes from several sources: a pa"jved expertise ar~d k~owl-  
edge in the issue area; an ability to be ewenhanded, characterized by a 
wi1lbgness to consider diverse points of view, but not necessarily mbi- 
ased; competence in group facilitation and group processes; a formal or 
informal position of authority and influence that is recognized by poten- 
tial participants; and a reputation, history, or track record of successful 
collaborative efforts that weR not merely a vehicle for prlivate gain. 

Forge Agreements on Policy Options and Alternatives 

Policy leaders cowene stakeholders and kl7ow:iedgeholders and then 
help convert and trimsform their concerns for the issue h to  viable palicy 
responws. This is a critical dimension af policy leadership, and is best 
characterized as mulltiparty problem solkring among diverse interests that 
results in the developmat of multiple strategies to achieve agreed-upon 
outcomes, The substantial amaunt of research on collaboration and mul- 
tiparty prablm-solve, however, clearly shows that there is no me the- 
oretical p e r ~ e d i v e  nor "gle model that guides this dirtrtction-setting 
procless m o n g  diverse stakeholders. 

Forging agreement m policy options and strategies among diverse 
stakeholders does not follow the textbook notion of a comprehensivc31y 
rational process-for example, beginning with problem defhitian to clar- 
ify the issue ane is trying to chmge, followed by the generation of a wide 
variely and comprehenske array of possible strategies for resolving this 
issue. Finally, following the rational model, an optjrnall course of action is 
selected, based m well-defined criterion of preference, from the set of al- 
ternatives a l ~ a d y  identified. 



The specific process followed by successful groups is unique and tai- 
bred to each si..tuation. The process for generating and selecting appro- 
piate policy responses to pu:biic pr"blem seldom, if ever, foilows an 
undisturbed progressio~~ through a series of rational, concrrete steps 
r/vhich kick in sequentidly one after another. Research clearly indicates 
that there is no sbgle model. of policy formulation, no exact order of deci- 
sionmaking steps, nor a common set of sequential stages that are fol- 
lowed in designkg Tlnd selectkg strdegies for addressing puiblic prob- 
lems (Wood and Gray 1991; Gersick 1988; Mintzberg et al, 1976). Rather, 
it is m r e  like a s t rem of indkidual subdecisions m d  multiple iterations 
between infornation gathering and processing, generating and explor- 
ing option" ~narrowk-tg d w n ,  and se:k?cting options. 

Essential Routines in the 
Policy Development Process 

Although the process does not progress through a universal sequence of 
stages or common set of steps, the policy development process is 
amenable to some conceptual stmct-using, and revolves around esssn- 
tjally three common or core routines. Comunicatim dominates each of 
these distinct tasks, yet Ihe core decisiolmaking routines are htrrdepen- 
dent ar~d occur in a reiterative fifshiox~, ar~d include direction xtting, op- 
tion generating, ar~d analyzing a d  selecting policy options. 

Direction Setting. Direction setting involves two related tasks: defhbg 
and clarifyhg the issue, m d  identifying the ozltcomes or results desired 
from a policy response. The hardest part of forging agreement on policy 
options is a g ~ e i n g  on what the problem is; people are unlikely to find or 
agree on solutions in the absence of an agreed-upon understanding of the 
problem (Bryson and Croshy 19922). The original issue or problematic 
condition that mobilized stilkcEtolders is oeen too ill-defined initially by 
the group to ge~~erate i ediatr agreement 011 policy respoxlses. Further, 
individuals see the problem differently based on their experience, cir- 
cumstances, and interests. Particularly with complex, interconnected 
problems-where res-ponsibilities for and causes of problems are indefi- 
nit+individuals within a particular "policy system" typically defisle the 
prOhlem in a fashion that is optimal to them or their agency (Milward 
19821, that ensures one particular solution is considered whik dscurirrg 
or etimil7ating other potentid soluLions, protects an agency"~ turf, or re- 



fleets the way in which a particular agency or stakeholder group collects 
and analyzes its information (Fischoff 1985). 

Disagreements about the dehition of the problem are central elements 
of intense policy debates because different definitions oi a prohlem sug- 
gest different strategies for resolving it (Fischoif 1983)- h fact, if there is 
strong conflict around the defhition of the problem, with multiple com- 
peting definitions, no action will likely be taken (Cobb and Elder 1983). 
Or, they may turn to the least controversial bvay to defhe the problem, 
which is most likcly not the best prOhlem statement for generaling imov- 
ative and efftjctive alternative strategies (Volkema 1983). Policy leader- 
ship thus requires careful defining and f r a m i q  of the problem in ways 
that motivate acrtion a d  mobilize a coalition of stakeholders large 
exlough to secure adoption a11d implementation of preferred solutions 
fBryso11 a ~ d  Grosby 1992). 

Qpfion Generation. A major barrier to effective option development is in- 
adewate consideralion of dternatives. For example, most grou2)qenc.r- 
ate only one alternative which receives serious cmsid.eration; full and 
open searches for options are often avoided because of the potential to 
expand conflict and delay agreement (NUtt 1989). The task of policy lead- 
ership is to elIcrourage and stimulate a broader; more syskmatic search 
and anaiysis process that generaks multiple optior~s for cor~sideration. 
Options are ge~~erakd in two ways: first, by searchirlg for existing idcat;, 
proposal" programs, and strategies that can readily; or with modifiea- 
tim, be applied; and second by inventing or designixlg new strategies, 
custom-made in. order to reach the desired out-come. 

Searcllzitzg, In many cases, policy alternatives already exist in the "ppolicy 
primeval soup" where solutions to public problems float around, hump- 
ing into one another, forming cornbinations and recon7binatiom fl(ing- 
$011 19M). Policy development targethg critical public probkms mart3 
often resembles this pmcess of  cornbi bin at ion,'" the cowing and blend- 
ing of already familiar elements (Khgdon 1984). 

Designing and Craffi~~g RfliCiC"~. Amther method for generating potential 
options is the &sign of a cusbm-made policy option. In policy develop- 
ment, this custom-desigrm approach is less freyuently used than the re- 
combination approach (Mingdon 1984) due to its time-consuming, and 
smetimes expe~~sive, natclre. In custom design, workgroup members be- 



gin with a gerreral notion of a comprehensive skategy to achieve the out- 
com, engage in a sequence of reitet-ative design and search cycles, and 
build a strakgy brick by brick, with the workgroup not really howi r~g  
what the strategy will look like until it is nearly completed (Mintzberg et 
al. 1976). This option generation method tygical:iy produwmonly one 
fully developed strategy becatrse mast kvorkgroups are unable to spend 
enough resources to generate more than one alternative. 

Selecti~zg Policy Qpta'n~~s. The process of selecting one policy response 
over other optio32s is not purely rational or amlytical; selecting strateaes 
always contains elements of personality, emotions, bargaining, and 
power: It is essentiaily a social and politic& process as well as a r ~  ir"ttel1ec- 
tual task, r/vhich reflects consideration of multiple constituencies, com- 
peting wa:iues and interests, a d  specific criteria. Usirrg structured ap- 
proaches based on problem solving and resolving conflict are more 
effective in stimulating committed and sustained action than are ap- 
proaches using coercion or compromise (Bryson et al. 1990). The political 
process in policy dt.velopment revokes aroul-td the persuasion of pre- 
ferred courses for action; the use of specific criteria in selecting a pre- 
ferred policy response can reduce dependence m political solutions and 
can facilitak wider agreemex~t on policy options. 

Crikria. Decisionmhrs only use a few ewaluation criteria to jdge  and 
select strategies (Mutt 2989), and typically use four ixlterdependent cate- 
gories. Confiding criteria do not necessarily have to be reconciled for 
agreement, m d  neit-her must key stakeholders be equally enthusiastic for 
each criteria; however, the extent ta which all four are discussed and con- 
s i d e ~ d  eIIha~lces the selectim process. 

lnzpct critel-iu seek to assess whether a policy optim strategically tar- 
gets causcls rather than symptoms, and impacts change over the long run. 
although there are mdtiple linkages, and mdtiple causes, not ail arc 
equal in inffuctnchg trhe particular public issue. Systemically, there are a 
few catrses that are more irnpactful and infltrential in addressing the 
problem; and some policy responses will more effectively achieve the 
out-come over the long run because of a more direct causal linkage. 

lnte~st-bnsd criterin seek poliq responsedased on common or sirnilar 
interests that will generate sufficient commitment to cmsure implementa- 
tion. Even when interests are not common or similar, they may be com- 
pieme~~tary and mr~competil7g. We11 intaests are truly in conflict there 



are also strategies where stakeholders can "trade" or bargain thhgs that 
are valued differently, trading less ivnportant items for more important 
ones (Susskh~d a ~ d  Cruiksha~k 198'73. 

Reaturcc criteria are used to judge vldhei-her there are sufficient rcsomes 
that c m  be gex~erakd and leveraged to implemex~t the policy. Einar~cid 
resources are i l lways  a primmy ~riteri0n; seldom, is there sufficient. fund- 
ing available to fully fund all potentially effective policy options. The re- 
sources necessary to take action, however, are morcj broadly defhed as 
information, expertjse, fund%, and competencies. 

Policies to address public problems generate varphg levels of public 
acceptance and political support. Public acceptance and political criteria 
t he~fo re  evaluate wfnether the policy option will be acceptable politi- 
cally and publicly Public acceptance rcquirtrs both intetlcchnitl m d  emo- 
tional acceptmce (Uankelovich 1992), whi:le acceptance by etected offi- 
cials is facilitated when the policy response satisfies their key 
constituents, enhances reelection prospects, and appears ta be ""god 
public policy" without being too contraversial (Khgdan 2984). 

Aztt.hiirizntio~z and Adoptio~z. Once sufficient agreement is forged to c m -  
rnit lo one policy optim, or a set of policy optiuns-a "strategic porlfo- 
Gof"---attmtim ~UI"LIS to discu~Siol7~ of outsidersf expectatio~~s and to the 
pepwing, editing, a ~ ~ d  packaging of written matrriais @ersick 3988). 
The workgmp mwt seek m d  sc?cul.e wthorization in cither gex~eral or 
specific terms i f  individual members do not have the authority to commit 
critical actors amd agencies to the courses of action. SeeJting permission 
or authorization is critical to success and involves such mobilizhg skate- 
gies as developing sponsors and charnphns. building networks and 
coalitions, and gaining access to the fomat agenda of the necessary deci- 
siaszmaking arenas (Bvson and Crosby 1992). 

Policy Implementation: 
Sustaining Action and Maintaining Momentum 

Palicy adopt-i;on is followed by implementation of the policy-either all 
at once or in stages-md evaluation of the policy changes. Finally, the 
policics are rev jewed by leakrs and subsequently maintained, modified, 
or terminated (Bryson and Crosby 1992). Policy inrplementation, how- 
ever, is more complex and difficult than historically assumed, and in 
most cat;es, trhe real task of policy leadership is not in policy adoption or 



approvill but in ensu*g its implemcmtation, Solvhg policy problems re- 
quires sustained attent-ion and eMort by numerous and diverse policy ac- 
tors and agencies, most of whom are independer~t of each other; it is thus 
easy for the mommtum mquircld for surcessfu:l implementation to fade 
and for sustained actior~ to fail. The rate of failure of mal7y pohcies is 
high-from major policy reform in develophg countries and ambitious 
social wdfare mandates in the U.S. to more local efforts of improving 
commtxnity livability 

Unforhnakly, the research on implementation focuses predominantly 
on program and prctject implemcmtatim, rather than policy implements- 
tj,n; nevertheless, general tasks have been deriwd for the successful im- 
piemex~tation of public policy E'm example, policy leadership stimulates 
implementation -ad sustains ac t io~~ by 

* gaining support and legitimation for the policy; 
* building constituents to ensure that supportive coalitians will 

advocate and chmpion conthued implementation (Sabatier 
1988); 

* establishing appropriate implementation structures or 'kactim 
vehicles" "mter 1983) to institutionaiize the policy; 

* accumulirting and mobilizing resources; 
* manaf~kg tt7e interorgar~izational rclationst-rips through rapid 

information sharing and feedback, producing visihte successes 
m d  small. wins (Weick 1984); m d  

* maintainhg a policy learning approach ar adaptive learning 
posture to monitoring implementation. 

Policy Legitimation. Pdicy implementation will not go faward without 
policy legitimation, Unless t k  policy is viewed as legitimate by key deci- 
sio~~makers, sig~ificant mavemmt will not occur. Policy leadership re- 
quires a r ~  indiviclual or agency to assume the role of poticy champion, as- 
serting and pertiuading that the policy it; necessary vital, and worhble. 
An excellent example is the transition in Eastern Ezrropean countries 
from socialist ar state-driven economies ta more market-oriented 
economies that occurred in the 1990s. Respected and credible policy lead- 
ers with substantial political capital were mcessary to initiitte the 
changeover, and policy legitimation confronted a vast array of en- 
trenched interests with much to lose in the economic refom (Crosby 
1993). Regardless of the popular sentiments within Lhe countries toward 



a market economy without such policy lqitirnation by c~dilule policy 
leaders, the reform would not have gone forward. 

Buildifig Gmsfifaerzt Sz~pport and Admcacy Coalifio~zt;. Action cannot be 
sustained solely on the shoulders of the p o k y  champion. Successful im- 
plementation requires that an adequate constitzrency be developed to 
support and sustain the policy, and that strong advocacy coalitions be 
created and mahtairred. Constitzrents are typically those who benefit by 
the n w  policy; for example, they are the principle clients affected. by the 
policy, or individuals who will have their status or positim ellhanced by 
the pQlicy chmges, or groups vvho c m  bring some sort of resource to its 
implementation (Crorr;$y 1993). Coaijtions are orgm~ized around common 
interests, and can provide a valuirble source of energy for impkmex~ta- 
tion. Constit-umt groups and advocilcy coaiitions are positive stakchold- 
ers whi& lend force to policy champions, m d  amplify the legitimation 
process. Yet their purpose is not merely to gain support and acceptmce 
from the wider environment; rather it is to aperati~nalize the policy 
lhmugh the creation of rtew beneficiaries and advocaks who c m  sustaixl 
the new policy (Crosby 1933). 

Implcn4en tu tiotz S f  nrcf ues.  Public policries must be i~~stitutior~alized if 
new ways of doing things are to be practiced and expected to become the 
mm. MeChar~ism~ to k t i t ~ t b d i z e  tt7e new policy are revired and be- 
come the "action vehicles" (Kanter 2983) to implement and sustain, mo- 
ment-um, Clngaixlg ixlstitzrtional commitment is critical to sustain imple- 
mentation, and a wide variew of mechanisms are used, from *formal 
networks, parhership agxements (suclh as joint powers agwements and 
memoranda of understanding), and formal intemrganizationaI networks 
to strategic alliances. Solvjng p o k y  problms requirc"mustainc.d atten- 
tion a ~ d  effmts, often by multiple and i n d e p e ~ ~ d e ~ ~ t  agen"i"" which tran- 
scend a shgle orgmizatio~~al aut-hority stmcture, and the more complex 
policies can further require systemic changes based on shared interests 
and new levels of hteraction. Some sort of kstitut.ionall structure is thus 
needed to orchestrate and swtah  the ongoing involvement of the multi- 
ple agencies, to institutionali.ze new procedures and commmication 
charnels' m d  to provide new incent.ives and rewards. 

Resource A ~ c u m ~ i l a t i ~ u  a~zd Mobilization. There is a lwqs competition for 
scarce resources in public policy, and successful implemer~tation cm eas- 



ily fail if sufficient human, techical, and fhancial resources are not allo- 
cated or reallocated. The challenge goes beymd securing initial fundhg, 
but also requires that the policy has a legitimate and sustained piace in 
agenciesf resource allocation process. Even when sufficient resources are 
accumulated, Lhuy must be mohilized il.1 approgriate directions ar~d 
moved into the right places to implement the policy Resource mobiliza- 
tion and reallocation ofien causes the most resistawe (Crosby 1993), m d  
may hclude the elimination of existing programs or hctions; realign- 
ment of humm and material resources to fit the new policy; or the modi- 
fication or creation of entirely new incentive mechmisms to facilitate ac- 
tjon within the new policy hmework. 

&pin! Infomaf.ictr.r SJuring and Feedhack. Successhl implemel-rtatiorz fun- 
damentally requires infomatiox-r and feedback to assess whefher the pal- 
icy is being implemented as expected, m d  whether the results produced 
by the policy are the ones intended. Such information collection is prab- 
lematic since there is always some time delay between when the change 
begins and when results can be noticed. Clear milestones for monitoring 
and reviewjng progress, however, must be developed, based on the regu- 
h r  collection and analysis of outcome infornation, not just activity infor- 
matiox-r. Multiple measures are necessay becaux no single k-rciicator can 
provide an accurate picture, a d  because appropriate masures vary 
from agency to agency and jurisdictiox-r to jurisdictiox-r. The ranid sharing 
and feedback af the infor~xation is also critical; momentum will not be 
sustaixled if real accomplishments are not revealed through data collec- 
tion. Visible successes m d  small wins (Weick 1984) maiu\taiu\ focus on the 
desired outcomes, build confidence, draw attation to new directions re- 
sulting from the new policy, d build support and momentum. 

iVluitzfuiniMg a Pr~licy I,nlrfzi~.rg Appn,uc!z. Successful implementation re- 
quires x-rot only active guida-rce to assure and mox-ritor performance, but 
also adaptation, adjustmmts, and ongoh-rg learning. In addition, p0li"il.r~ 
should be viewed as experimental attempts to resolve public problems, 
not the find solution. Effective policy leadership exhibits a ""policy-ori- 
ented learning" perspective during implementation; as events unfold, 
and as unmticipated "policy windows" open, pdky  leaders adapt ear- 
her decisions and actions to the new information generated and take ad- 
vantage of opporkrnities that emerge. A policy learnhg approach to h- 
pIemer-rtation enhax-rces the potential for comparhlg the results of 



alternate policy strategies, and learning which policks have bigger im- 
pa&s "'z reaching the desixd results, 

Policy Lwdership Skills 
Are Different 

Leadership for ptrrsza3ing orgmizational goals is different than leadership 
in policy arenas that trmscend ixldividual organizatians-where public 
problems arc defjned, addressed, and solved by a multiplicity of diverse 
and often conflictiq stakeholders. Zn such settinlfs, interorganizational 
or policy leadership is rtecessary for bringing an issue or prOblem to the 
public agenda, stimubting coilaborati\re and concerted action among di- 
verse stakeholders to address Lhe issue, and emuring sustained action 
during inrplementatior.1. :It is a type of leadershir, that can move diverse, 
often carnpethg groups toward kvorkable consensus on complex, inter- 
comected problems- 

Palicy leadership emphasizes stimulating action by diverse groups 
and interests toward agreed-upon outcomes, and is thus different from 
organizational leadership, which focuses on influenchg organizational 
rnennbers (followers) to achieve organizational improvements. Pohcy 
leadership is inkr~rganizational in nahrc, and at a mirGmum  quires an 
ability to think strategically about how puhlic &sues cm be raised to the 
policy ager.2di.l; an ahility to foster didowe and agreement by multiple 
agclnc-ies on appropriak policy rtrsponses; and an abi,l.ity to sustain pdicy 
action over time. 
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Charles 1. Fox, 
Trxas Rch UPzivevsify 

Hugh T. Miller, 
Florida AfZatzfic ic~~ri~crsity 

An assortment of intc~related policy actors interested-for civic, proks- 
si~nal, inkllectual, or selfish reasons-in pursuing a matter of public pol- 
icy. l'l-re cor~trept policy networks evolved .from related notions such as 
policy subsystms, issue neworks, cozy triangies, and iron triangles. AI1 
of these p h r a x d e y  ict pdic ymaki~~g pmcesses that reside outside the 
formal categories of the representative government model. From the van- 
tage point of public adsnkistration they are significant becatrse they im- 
ply the presence of political admkistratian as opposed to neutral, scien- 
tific admi~stration. 

Iron Triangles and Economic lnteresh 

l'l-rough policy networks are co~~ceptuaily more sophisticated than no- 
tions of in311 triangles, it is useful to rehearse the lineage because much of 
the conceptualization behind iron triangles rernahs relevant to the mean- 
ing of policy net-vvorks. Political scientists noted the presence of hforrnal 
relationships among governmental and nongo\rernmental agents, an 
awareness that followed on the heels of an increased awareness of the 
roles of lobbyists and special interest groups in the governing process. 
The attempts of journalists writing in newspaper colu 
awareness of this pattern of infomal relatior~ships led to metaphorical 



terms such as iron triangles or cozy triangles. Iron triangles r e f e r ~ d  to 
not quite legitimate policy processes w h e ~ i n  (1) lobbyists representing 
special interest groups, (2) staff from a gow ent agex~cy, aand (3) mem- 
bers/staff of congressimal committees ar~d sukcommittees cdahorate in 
ways mutually beneficial to them, but not to the citizenry as a whole. At 
each poht in the triangle, actors are presumed to be motivated by mate- 
rial self-interest or by the economic in t e~s t s  of the orgmizations they 
represent. Specifically, congressional representatives are presumed to 
seek campaim contributiom, agency mpreselltatives seek budgetary ap- 
provals, and interest groups seek favorable legislation leading to govern- 
ment outlays or agreeabte regulations. These triangles are sometimes 
temed cozy because in the process of muhnal influence, services we per- 
fomed, idormation is exchanged, and relittiomhips are built. They were 
iron tiangles because Lhe relationships wcsre perceived to be so strong 
and durable that legitimate policymaking processes-whereby legisla- 
tors are b e h o l h  only to voters Tm$ to the public interest-are effectively 
preempted. l%ese images of cozy, iron triangles comote the presence d 
fragmented yet dominant dite groups who mmipuiate public policy on 
behalf of y rivate interests. 

All players are presumed to be utility maximizers (that is, rational and 
self-i~~terested). The governmental agency-dmg with the legislature 
and lobbyists-is also col~ceptuaked as a utility-maxjmizing, seli-inter- 
eskd phyer seeking aggrandizement and expansion of turf in the 
cozyhron triangle framekvork. 

Looking at the informal interactions through the lens of issue net- 
works, the above connotations are not self-evident. Again, the tmderly- 
ing assumption of iron triangles is that policy actors wish, to maximize 
self-inkrest. :Iron triangks are arenas for ecmomic excrhmge. This sort of 
exchmge theov differs markedZy from an alternative conception of issue 
networks as piaces where intellect, emotion, and values are mgaged. By 
describhg these infomai hteractions as an issue network rather &an an 
iron trimgle, llu@ :Eleclo, in his classic 1978 essay ""Issue Networks and 
the Executive Establishment;" "traduced a less pejorative viekv of them. 
By focuskg on a few powerful iron trimgles, observers had, according to 
Heclo, overlooked the mtrltitudinous webs of influence that animate 
public action and modify the exercise of pawcc Issue networks are c m -  
prised of a large nulnber of participmts wi.th varying :Levels of commit- 
ment to the group project and vary@ degrees of dependence on others 
in the netwrk. Further, participatio~an is not ~anecessarily based on lanarrow 



ecmomic act-ests. Issue neworks have v a p e  bomda~es ,  which for re- 
searchers makes them a difficult subject of inquirqi. But in practicle the ill- 
defined boundaries make entry into t-hese networks of policy discowse 
accessible. Particqa~ts come and go and may not have coalesced around 
any particdar ideological predisposition. h d  cornpad to m r e  struc- 
tured social systems such as bureaus or corporations, networks appear 
out of anyone's control. Whether or not any coalition dominates the 
processes and content of the network is something to be investigated 
rather than deduced from some arguable theory of human nature, It may 
be that the glue that holds the nework logether is a combinatjm of intel- 
kctual fatscination, ernotional commitment, and engagement of onc"s 
value system. 

Nonetheless, the notion that agex~cies seek tru q a n d  their power and 
domain rep~sents  a feasihle hypothesis in explaining -age~~cy partkipit- 
tion in, networks, This assumpt-i;an-that agencies will maximize self-in- 
terests-may be applied when investigathg the motives of other partici- 
pants in the networks as well. Some corporations may rely on 
governmenhl agencies m d  legislative bodies for ensurjslg a deliberate, 
paced process free of erratic regulatory dernands. The attraction of the 
policy network may be stable procedure or it may be the possibility of 
econornic gains. For others, the attraction may be the passage of s o m  
policy that will enhance their profits or interests. The motivator may be 
preve~~tion of policy that will detract from their prclirts or interests. Legis- 
lators participate in, networks becatrse (from the exchange theory point of 
view) they need the help of friendly groups who will commit cmpaign 
contributions necessary for fundhg the next electoral campaign. Qbvi- 
ously then, whether the influence of these informal policy subsystems is 
benign or malipant is a matter of intense dehatc. The malignmt view is 
usualZy arrived at by thinking of policy networks as a system. of eco- 
mrrric exchange. Political scil.mtists wcsre able to offer explmatior~s for 
why policy brned out the way it did (and why there often was lack of X- 

tion on propsed legisIatio11) by assuming that ail actors were motivakd 
by selbirrterest to achieve particular ends. 

Wether benign or malignmt, this net-vvork policy process was not the 
one citizens of the U.S. bvere brought trp to expect: hters,  armed with 
policy preferences and votes, exercised sovereipt)" by selecthg politicd 
candidates who then represented these preferences in the f m a l  legisla- 
tive axna where policy was fomulated and enacted into law. Civil ser- 
vants were then hired to impiement Lhe law. These s m e  civil servants 



were organized into hierarchical organizations controlled by elected offi- 
cials, who were in turn controlled by voters, Hellce, public aetxninistra- 
tors were accountable to elected legidatorr;, who w r e  themseivcs W- 

comtahle to the voters. The role of public acfministrators in this 
democratic accmntabiiily model was to impiemer~t the legislabre" pd-  
icy pronouncements in, a neut-rally competent mmner, But in policy net- 
works one finds political. administration, not neut-ral admkistration. 

T%e extent to which issue networks accurately describe the process of 
policy making is indirative of t k  extent to which the politics-administra- 
tion dichotomy lacks vihility. To understand policy networks is to un- 
cover a disthctly political ~ l a t i m  between democratis-pluralistic poli- 
tics and the executive establishme~~t. All these networkltriangle models 
challrtnge tradi6ional notions of how  presentative govement  is sup- 
pow"do work. The stmngth of Ifiese models is that, to some extent at 
least, they do offer an explmatory descript-i;on of public policy outcomes 
and process.. 

Improved tmderstanding of policy pmcesses may be useful, but many 
observers have lamented the way political dwisionmaking has moved 
into these infomal arenas. The implications of policy networks for dem- 
ocratic theory are weighty. 

Theft of Sovereignty 

Whether they are called policy issue net-vvorks, iron net-vvorks, iron trian- 
gles, or cozy trimgles, their traublhg feature is that they presuppose pol- 
itics, and are tkrefore rtrgarded by some as a theft fmm th.e people of 
lheir sovereipty. m e o h r e  Lowi in his influential book T/ze Elzd qf Liber-. 
alism (1969) lamented the interest group liberalism that was the result of 
the positive government that grew out of the econornic hard times of the 

ent whose sphere seemed to be expmding. VVhat had 
oxlce been libcrai progrms designed to restore and milintaim, say, Lhe 
economic vitality of farmers whose tiveliltoods were at risk, hacf over the 
years become a series of mechanisms useful only for maintaking the sta- 
tus quo, a conservative function. Farm price supports remain in place 

to the iron trimgle of agricdtural agencies, agribusiness lobbies, 
and legislators from rural farming districts. Rather than continuing to 
abide informal policy subsystems, Lowi urged that respect for fomal in- 
st-itutions of representative democracy be restored, Informal bargaining 
weakns cJemocracy, accordir~g to this wiew, and gives rise to cyt~icism 



and distrust of governxnent. Spreading access to government by informal 
means was not, for Lowi, an acceptable demcratic alternative. Demo- 
cratic accountability wodd be problematic under ir-tformal government 
as exemplified by policy networks. 

But not e v e r y ~ ~ ~ e  saw it that way. There w r e  certain integrative func- 
tions that only these loosely orgmized networks of policy activists could 
perfor~x. 

Policy Networks as  Coherent 
Pof itical-Administra~ive Praeess 

:Informal issue networks have co~~tinued to propagate, despite lrhe protes- 
taCio11s of gown~mental formalists, and one explanatio~~ for this is that 
they p a h m  integrative fu~~ctions necessary to policy h r m l a t i o ~ ~  and 
successfuIl hplementation. The yearning for a return to the days of formal 
demucracy seemed rrostalgic in the face of m ever-increasj.ng presence of 
orgmiz;ed groups seekkg some say-so in public policy debates. The ubiq- 
uity of private lobbying organizations as well as a growing intergovern- 
mental web of associations was m kcreaskgly apparent actuality of the 
pufolie policy process, Thmughout the policymakjng apparatus of govern- 
ment there were collectio~~s of issue-conscious groups ir~fluencing evmts 
in a compler sptem of hterrelatior~ships. I'articipmts did not necessarily 
repreent wnictd k~terests or eco~~omic interests, but often brought techr~i- 
cal, specialist understanding to questions of policy Meanwhile, the de- 
mmd by groups for a place in the policy process did not subside. 

Policy networks c m e  to be perceived as more than triumvirates of lob- 
byists, legislative committees, and executive agencies; more than a raid 
on the public treasury by privileged nelworks of venal policy actors. Ob- 
servers detected crucial integration tasks be@ performed in policy net- 
works. Policy networks operated as functional subsystems linking pro- 
pm p"ofesion":is through all levels of government. The presumd 
autonomy of iron trianges was not in evidence in the fu21ctio11al subsys- 
tern conception of policy net-vvorks; to the contrary; they were pragmati- 
cally indispensable for the coordinative and communicative tasks per- 
formed there, Policy n e w r k s  may be simply a necessary outgrowth of a 
fragmented polity. Without them policy implementation would be m r e  
snarled and jumbled than it is. 

The functional utiliv of policy networks i s  both political and adminis- 
trative. They are political in lfie sellse that funds, or regulirtims, or other 



policy couateral are extracted, from the larger political system, They are 
administrative in that mmagerial functions such as coordinatim, corn- 
munication, and integration are provided through them. Interorganiza- 
tional networks lhtk poliq actors located at differe~~t levels of govern- 
m e ~ ~ t ,  not in a hieral-chical way but by virke of interest, he it economic, 
professional, or htellectual* The network metaphor directs attention to 
the relationships between and among political admhistrators and recon- 
cegtualizes the skplistic and reductionist iron triangle metaphor. 

Proactive! Public Administratars 
in Political Arenas 

Amid the complex of interrelationships, the neat boundaries once pre- 
sumed to exist betwem aclmhistratio~~ and politicdreak down. l h e  im- 
age of ptrblic administrators as netrtrally competent and possessing a 
passion for anonymity is difficult to sustajrt if the policy nework model 
has any credibility.. Public admkistrators who participate in. policy net- 
works may be conversant in various networks and bowledgealole &out 
substantive issues, even if they arc not conspicuous:ly identifiable with 
one political position or mother. 

The price of buying into ctne ctr another issue network is watching, reading, 
talking about, and trying tt3 act on particular policy prt~blem, Powerful in- 
terest groups can be found represented in nehivorks but so tcto can individu- 
als in or out of government who have a reputation for being knowledgeable, 
Particular professions may be prominent, but the true experts in the net- 
work  are those who are issue-skilled (that is, well-inft3rmed about the ins 
and outs of a particular policy debate) regardless ctf fc~rmal professional 
training. More than mere kechnical experts, nework people are policy ac- 
tivists whij h o w  each other through the issues (Heclo 1978, pp, 102-103). 

lhough not the soLe souxe of k~owledge and ahifity in a policy net- 
w r k ,  public administrators are, from the policy wtwork perspective, 
political administrators. lhey are activists in their own right. Some writ- 
ers argue explicitly for an activist posture, as when Michael M. Har~xan 
in 2982 extolled the proactive admisristrator. Some have urged activism 
on behalf af social justice, as the new public administration movement 
did; olhers have argued for an "entrepreneurial government." "Charles f. 
Fox and Hugh I: Miller (1995) proposed that public administrators be 
active@ involved in policy networks, hut coditioned their proposal by 
offering standards; of authmtic discourse against which actual policy 



discourse may be judged democratjc or not. Still others contemplate a 
public conversation involving direct iTlteraction of citizens with agency 
officials. 

Ihus puhlic administrators are ellgaged in "'what to dof"uestions, not 
only ""how" vcauestior~s. They mObilizr key actors and help make policy an 
actuality.. With howledge as their key asset, mcertahty over the "what 
to do" pestion leads others to value their expertise m d  comprehension 
of the important dimensions of the problem, Knowledgeable people, 
along with those who need answers, interact in policy networks. It is here 
where issues become articulated, evidence debated, and alternative ap- 
proaches exploxd. 

Ihe network model makes it clear that politic& intctraction is endemic: 
to the craft of public administratior.2. Political administrators freguentLy 
find themselws interacting among memhers of the public, struggling to 
sort out meanixlgs and values, try;ing to establish or adjust ixlstitutional 
arrangements, kvorking to route public resources in desired directions. 
me mutual mderstmdings that stem from the conflict h e r e n t  in. such 
undertakhgs shape subsevent action. 

Form of Social Organisation 

Some observers conter.2d that ihe network form is a third type of social 
structure, distinct from either markets or hierarchies, two for~xs of social 
structure that, rightly or wrongly, dominate theoretical forrntrlations 
anzong students of public policy and administrali,on. IThe nature of the 
interaction between people is presuvncd in markets to be driven by ratio- 
nal self-interest. fn hierarchies, relations am premised on supefior-subor- 
dhate obedience, But in networks, the interaction is indetemhate, This 
indeterminacy possesewme cokrence, however. Fox and Miller used 
the tern mergy field to allude to a situation which has captivated the in- 
tentionalities of policy actors. Ihese policy actors are d r m n  to sorne ro- 
bust, substantive event, and engage in. social interaction for the purpose 
of sense-making md, possibly, policy action. me meming that persons 
in the net-vvork ascrilbe to their relationships m d  activities is not h o w n  in, 

advance, but is worked out in situ, Decisions, actions, group conflict, and 
policy chmge take place as a consequence of network interactions, As 
they interact, network participants sociaily construct meaning and 
themby reinfo~e ox-re ano&er% sscrnse of lrhe importance of the set of is- 



sues at hand, Participants may eventually articulate their political de- 
mands in ways that c m  be acted upm. Or, the netwmk may lose its at- 
traction as eve~~ts  and issues lose their salie~~ce. With loose bour-tdanes, 
people can leave. If they stay, t-here must be some attraction. The poky  
mtwork model directs attention to the mar~i~~g-ma:king takht; place 
among participmts, and is less focused than iron triangles on the ideal- 
ized f ~ r m  of interaction hewn as rational self-kterest. 
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A bhding statement of law or policy issued by m agency of go\~mment 
that establishes future rights, obligations, or procedures. 

Rules profoundly influence the conduct and success of pubic adminis- 
tration in the United States. A. good case can be made that mles are the 
most important products of governmnt agencies, Rules give specific 
f o m  ar~d meaning to statutory provisions that are often broad, imprecise, 
and incomplete. h performing this function, rules estahlitih both the hen- 
efits one can expect from gowemment and the ohligatims one hears. 
Rules, by providing the content of mmy public programs, also stmcture 
their subsequent implementation and administration, h so dohg, they 
charnel the expendikre of enorlxaus resources, hmmm and otherwise, 
in both the public and private sectors, In this way d e s  are the f o m  of 
law and public policy that have the most direct, immediate, and pro- 
found effect on the performmce of public prograwns, and, ultimately the 
quality of life in the United Staks. Despite concerted efiorts over the past 
t w  decades to reduce their prominence and impact, ru:ies remain a dam- 
inant force in all aspects of U.S. sockty 

Defining the tern "rule" is not a trivial exercise in semantjrs. C)n the con- 
h.ary, when it is determined that an action of the public sector is or will he 
a rule, the g~vemmelrtt bears heavy legal obligatims to proceed with that 
action, using certain pms~rihed tetrhniyues. It is importal~t to be quite 
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clear about bow one defnes what is arguably the most important prod- 
uct of goverment agencies. 

Ihe  best starting point in ar~y co~~sideralion of tlte maning of "rutc" is 
with the authorital-ive defhition of the tern fow~d in the Administrative 
Procedure Act (AFA) of 1946 (60 stat. 237; as ame~~ded). Its Section 551 (4) 
states that ""rle means the whole ar part of m agency statement af gm- 
eral or particular applicability and future effect designed to implement, 
interpret, ar prescribe law or policy" 326s defhitian is kvorthy of careful 
deconstruction because it, in fact, does contain reference to the most im- 
portant dimensions of rulies. 

Agencies as the Sources of Rules 

Ihe  definitior.1 makes it clear that mles are not the products of the major 
institutions created by the framers in the Constitution. R ~ ~ l e s  are not writ- 
ten in Congress, by the President; ar the courts. Rules are the responsibil- 
ity of public bureaucracies.. Because their atr"cErorities and powers are de- 
rivative, one gemrally coazsiders these varied agemies m d  departments 
inferior to Congress, the President, and courls. The power to issue rulcs 
is, however, a great equalizer. The constitutional brallches have recog- 
nized the enormous power that -agencies can exert through the instru- 
mentality of the ruie. These brancbes stmggle mightily with agencies, 
and with each other, for hdlue~~ce over the conte~~t of rules. 

Law and Policy as the Proper Subjects of Rules 

It is important to note that the Administrative Procedure Act's substan- 
tive limits on the contents of mles could not have been written more 
broadly This section of the definition confers no independent autbriity 
on agmcies; all rules must be at least aulhorized, if not mandated, by 
cax~gressional kgislation. :Newrt:heIess, Congress assumes by the APA 
that agencies are fully competex~t to fashior~ rules in any ama of hw or 
policy in whicfil a v&d statute exists. A p a s i l l  of the Code ufP1c"deriai &g- 
ulafions, the official compilatian af all rules currently in, effect, conf rms 
that their substantive range is simply vast. 

Implementation, Interpretation, and Prescription: The Functions of Rules 

Ihe  Administratiw Procedure Act established a robust role for rules in 
the larger political system, Each of these functions is importalit in its own 



right, but, taken together, they establish for d e s  the fullest scope of in- 
fluence over law a d  policy, The kast influence is felt when rules "kple- 
me~~t ."  This hnctiox~ suggests that: ruies need add little if any substa~ce 
to e>tistir.lg law and poliw In this instance, t-hey may prwide procedural 
guidance or millor elabor&ion on already well-defined terms. M e n  
rules "'interpret," the role is more substmtial. Law and policy may al- 
ready be well developed and understood, btrt an effort: is required to 
adapt them to new or manticipated circumstances. Alternatively, statu- 
tory terms may be subject to variable intergrehtions, and effort is needed. 
to give them a more. precise, and authoritative, meani"g. 

The most dramatic pouier is in evidence when rules "prexkbe." In this 
instance, congressioml statutes; estahfish goals a ~ d  trkjectives usixzg Ob- 
scure, vague, or incomplete language. Rules are then needed to give 
mexlhlg to terms, such as "healthfkr "safe," that would otherczrise be 
subject to widely divergent interpretations. Rules also provide specific 
requirements that establish holv the defhed goals are to be achieved. Po- 
litical scientist Theodore ZJawi (198;7) has commented extensively, and 
cri.tically, of the tendency in landmark regulatory status, such as the 
Clean Air Act and the Occupatimal Safety and Health Act, to adopt such 
:laqu"ge and thus greatly hcrease the importance of rules. It is when 
ru:ies prexribe that agencies assume the legislative fU17etio11 most fully 
Such uses of deiegated authority are desthed to be controversial. 

General and Particular Applicability: 
Circumstances Affected by Rules 

This element of the AEZA definition parallels that devoted to subject mat- 
ter, in that it addresses the range of affected parties and circumstances 
that mles may affect. Similarly, the AIlA adopts a comprehensive view of 
applicability by dowix~g rules to appiy to parties and circumstances 
ranging from individuais to very large groups. 'Tlhe notion of cox-rstmct 
ing legislative instmmer~ts, he they laws or rules, to benefit or harm irldi- 
vidual persons, firms, groups, institutions, ar units of government is 
highly suspect. Such acts that confer benefits may bespeak special privi- 
lege ar corruption; those bringing harm mtxst confront the constitutional 
prohibition on bills of attaindec 

There is no evidence that the APA intended to promok such question- 
able practices in rulies, Instead, the effect of this element of the definition 
is to avoid confirling ruies to those circumstances ii7 which broad cate- 
gories of parties or circurnstmces arc? affected. h this sense, lfie APA def- 
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inition anticipated the enomous expansion of governmental activity that 
occurred in subsevent decades. American sociev and its economy are 
m w  swept broadiy and pemtrated deeply by contemporary law and 
public po:iicy. f i les  must deal with small segments of the popdation or 
sectors of the economy in order to Mly interpret, implement, or prescribe 
law md policy 

Future Effect: Rules and the Legislative Function 

Legislation attempts to structure the future, to create conditions that irn- 
prove the quality of life for citizens. The future orientation of legislatjon 
is emphasized in lrhe Constiktion, most directly in its prohibitio~~ of the 
enactment of ex post facto kgislatio~~. With the phrase '"Suture: effect" 
Congress reinforces the legislati\re origins, nature, md  purposes of d e s .  

Types of Rules 

:It should "o evident from the foregoing that any attempt to establish a 
complete and coherent categorization of rules will fare daunting ohsta- 
clcs. Nevertheless, there are a variety of approachcrs that provide so= 
insights, and, taken togetl-ter, t-hey at least convey the treme~~dous variew 
and volume, of rules. 

Tf-rerc are two notabk official means of classifjring rules. The Code of 
Fcdeml Regulations is org;anized by titles, each containing a disthct policy 
area &/or agency of origj,n and responsibjl,ity. m e  Code has 50 such ti- 
tles m d  fills hundreds of volt~mes and thousands of pages. m e  rules that 
apply to protection of the environment, for example, can be found in Title 
40, while those governing bmks and banking are contairzed in Title 12. 
Another schema is the three-part categorization of rules found in the Ad- 
ministrative Procedure Act (60 stat. 237; 1946, as amended). The APA, 
sec. 551, 553, refers to "legislative,'"""interpretiwe,"' m d  "'procedural"' 
rules. These categories cor~spond roughly to the functions of rules out- 
lined previausly. "Legislative" mles are those that prescribe law and pol- 
icy. The APA adopts this ter~x in recognition that, in these types of rules, 
agencies are acting clearly as surrogates for Congress. "Interpretiverr 
rules do what the title sutggests. "Procedural"' rdes cmspond  to one 
importartt dimension of the implementation function. These rules estab- 
:lish the inkrnal organization and process of the agency and thus inform 



the public how the agency intends to mmage and administer its statu- 
tory obligations. 

although they draw useful disrinctio~~s, the APA categories do not 
capture. the rich variety of rules. The cakgorics of the Code are very use- 
ful in summarizing the substantive range of the content of rules, hut are 
not very helpft~l in, identifyhg the next level of general functions of rules 
that flow from their role in in,tel"pre"lg, implementing, and prescribing 
law. Nor do they suggest the general types of activities and parties that 
rules affect. li, better understand these features it will be helphi to think 
about three types of rules-those affecting private behavior, rules for 
lhose who qproach the government, and rulcs for government itself, 

Rules affect private behavior h a number of ways. 011 occasion, a rule 
will contak a r ~  outright p r~h ib i t i o~~  017 certain types of activiticzs. Bms of 
cyclmaks, cigarette and hard liquor advertising on tefevision, and 
d rhkhg  alcohol by airlke pilots in the 24 hours prior to takeoff are good 
examples of this type of rule. More cornman are rules that set standards 
or establish limits for a substance, product, or activity* These rules are 
very cornmm and include such standards as h i t s  on occqational ex- 
posures to dangerous chemicals and standards to ensure safety of con- 
s u m r  products and levels of purity expected in d*king water, There is 
an obvious rclationst-rip betwe11 these types of rules m d  those that pro- 
hibit acts. Behavim of a private party that does not fall within prescribed 
limits or meet established stimdards is, in effect pm""hhited. Finay, there 
are many rules that require private parties to collect, maintain, m d  report 
information about their activities. mese rules are trsually adjuncts to 0th- 
ers that prohibit or set limits and stmdards, and they are a primary 
means by which the government monitors private sector compliance 
with legal obligations. 

Persons, orgmizations, and s approach the government to secure 
benefits to which t-hey are elltitled, to sell goods and services, to Obtain li- 
cellses or other forms of permission to cngage in certain types of busi- 
nesses or activities, or simply to complain about actions of others or the 
government itself. Rules esthlish charnels for these approaches m d  set 
criteria to infor~x the private parties what they c m  expect when the gov- 
e m m t  responds. Many of these mles could be classified as the "proce- 
dural" rules referred to in the APA. Ohers that specify digibility cril.eria 
for bencfits or licenses are more likcly to be "interpretive" or "legislative" 
rules, 
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:Finall& all the rules for government could be considered variants on 
the ""procedural" category; But, it would be a serious rnistrilke to consider 
them bureaucratic mi~utiae. They hclude agerrcy p0li"il.r~ for compiiance 
with landmark laws, such as the Natio~~al Environmental Policy Act, the 
Freedom of Information Act, the Privacy Act, sunshil-re statutes, and 
many, many athers. 

EHects of Rules 

Rules pervadfi. American life. Any effort to calculate the value of the ben- 
efits they produce and the costs they impose confronts major method- 
ological obstacles. More effort has been devoted to measuring and re- 
pr t ing  costs than to valuir~g berwfits. Here, tfne nurnbers are sisnply 
staggerhg. Recent estimtes of the total eco~~orrric burden of ruies rdated 
only to regwhtion have ranged from US $101) biltion to $500 biuiorr, ac- 
cording to the Center for the Study of Americm Bushess at Washhgton 
University (Warren, 1992, p, 2). The effects on particular sectors vary con- 
siderably. The Federal Financial Institutions Examination Council esti- 
mates that compliance with federal regulation alone consli-tutes 6 percent 
lo 14 percent of nonhterest costs to depository instjtutions, A 1992 study 
spo~~sored by the Air Transport AssociaCicln estimted lrhe removd of one 
group of rules affecting major carriers woutd, over a five-year period, re- 
sult in over $1 7 billion in savings and create 127,01212 jobs (WEM Group, 
1992, p. 4). Even if one kvere to control for the norlxal tendency in af- 
fected persons to overestimate the effects, the impact of rules on the 
United, States is enormous. Any effort to reduce significantly their rde in 
society will have to be equally massive and sustained. 

Colin Diver (1%9), dean of the University of Pem~sylwar~ia Iaw School, 
in a paraphrase of Oliver We~~dell I-lohes, has written that a rule is "'the 
skin of a living poicy. . . . It hardens m inchoate normative judgement 
into the frozen form of words- . . . Its issuance mar& the transformation 
of policy from the private wish to public expectation. . . . The framing of 
a rule is the climatic act of public policy" (p. 199). The ignificrance of 
rules as instruments of governance has never been capkrred. better than 
in these worcls. They also underscore the profound importance of the 
procless by which ru:ies come into being. 
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The various combinations of i n t r d e d e c i s  a d  influe~lices among 
pu:biic oflicia:is-----elected and admil7istrative-in all types and levels of 
govenlimental units, with padicuiar emphasis orli fhancid, policy, and 
political issues. 

Intergavernmentd relations (IGR) as a term originated in the United 
States of America in the 1930s. It was a new way of descritnhg significant 
changes in relationships among levels of government and mong  the of- 
ficials who held ifnportant policymaking posts. Many of these chmges 
and interactions resulted from efforts to ameliorate the effects of the 
Great Depressiorli, but some even antedated that major eco~liomic m d  so- 
cid uphewal. m e  W t e d  State?; national gowenliment inaugurated many 
new activities and programs that a l t c ~ d  lrhe relatively separated spheres 
of national and state government functions, commonly referred to as 
""dual federalism" "(see federalism). n e s e  pmgressive adaptations, con- 
sisting mainly of national policy initiatives, created new and complex 
workhg arrmgements that could not be easily described usjirrg the con- 
st-itutional-legal language lypical of federalism issues. Because of its ori- 
gins, IGR is viewed as a dynamic concept, which ""pcttlrt7.s the intergov- 
emmcjntal relationship as orlie of constant cha~lige in response to social 



and cconornic forces as well as to chmges in such significant political fac- 
tors as the party and elcutoral systems" "eagarl, 1972, p. 3). 

Origin and Historical Development 

Williarn Anderson (1960), who is often credited with originating the 
term, defhed IGR as 

an important body of actib~ities or interactiom occurring bel-ween [or amang] 
governmental units of aEl types and levels within the US Fcderal system. . . . 
Underlying the concept . . . is it-re fact that the nation as a whole, each ctne of 
the [fifty] states, and every a>unty; town, city school district and other special 
district or local unit is a territorial and corporate or quasi-ctlrporate entity 
that has a legal existence, rights, functions, powers, and duties within its ter- 
ritory [that are] distinct from those of every other such unit (p, 3). 

Notice that this approach to the relationships among and between all 
manner of public units and jurisdictions ""ges far beyond such formal 
matters as structure and legal powers" and pragmatically emphasizes 
that "few i f  any basic problms of local, state, or national. government can 
be successfull_y resolved without refererne to their intergovernmentd as- 
pects or imp licationsf" (Casella, 1995, p. 43). 

For some scholars, IGR tra~scends the traditio~~al de~~otations of feder- 
alism. For example, G~rdon (1992) ohserwe~ that ""ICR hvolves virtclally 
all governments m d  public officials, though, largely out of public view; it 
is hig) l̂ly informnl and very dependenl on hvman interactions; and it in- 
volves the private sector" @. 121). Denhardt (1991) explains that a ""key to 
understanding intergovmmental reiatiom . . . is understanding the 
changing patterns used to fund public programs. Although intergovern- 
mental relations involves more than money hancial questions are in- 
evitahly at the core of the process" ". 64). Gle~~deninf: and Reeves (1977) 
expand the meaning of IGR to ir~clude "aII puhlic oHiciafs---administra- 
tors as well arr; elected executive, legislative, and judicial officers-and it 
encompasses political, economic, and administrative interactions as well 
as legal ones" (p. 9). Glendening and Reeves hclude not only the behav- 
ior of officials but also their attitudes and perceptions. This shift toward 
behavioral and attitudinal katzlrcs as distjnctive aspects of TGR m v e s  
the concept further a y  from formal, legal, and structural characteris- 
tics. In this sense, there are no relationships among governments; rather, 



there are arrays of cornplex cooperative and cmflictual relationships 
among officials who govern, 

Some scholars have gone so far as to declare "Feedralis 
dead. Yet, federalism-11ew style-is alive and well a 
United Staks. Its name is inCC"~"-gove~"zz~ze~~taI relatioz~~~' jReagan 1972, p. 3). 
Other scholars are not yet willhg to entomb federalism as a dead concept. 
Elazar (1987) distinguishes IGR from federalism by sayhg, "'Federalism is 
the gemic term fos what may be ~ferrctd to as a sell-rule/shared-rule re- 
lationships; kterergovemmental relations-as to ith particular w q s  
and means of operatimalizirsg a system of gove t" (p. 16). He goes 
on to point out that IGR, because of its American origins, is a highly "cul- 
t=-boundf9erm that does not easily comport with the European theo- 
ries of the state. Hmil tm a ~ d  Wells (1990, pp. 9-12) reject IGR because it 
is a term limited by its ""how-to-control" perspecti\re, and they prefer fed- 
eralism because, for them, federalism hcludes ideas about political econ- 
omy that more correctly reflect the reality of interactions among govern- 
mental units. Subsuming 1GR under federalism, Zimmerman (1992, p. 
201) recently called for a general theory of [American] federalism that 
combined elements of classic federalism with more cmtempvrary mianers 
such as regulatory controls, the political mmeuvering of subnational ju- 
risdictions, and efforts to coordh~ate chmget; in national-stage ~lations.  

Because Zirnmeman's prexr'iption is a large order, most scholars dif- 
ferentiate between the two terms. Gochran et al. (1993) succinctly note: 

The term infergot~enzmental relatio~zs is sometimes used interchangeably with 
federalism, but the twc:, do not really mean the same thing. Federalism refers 
to the formal, legal structure of the political system, whereas intergovern- 
mental relations refers tc3 all the interaeticlns of governmental units within 
the political system, Therefc~re, alfihctugh not provided for specifically in the 
formal document establishing the political system, some intergovernmental 
activities occur anyway (p. 138). 

Because IGR actkities happen with or without formal cor1stitutio11al sta- 
tus, the term has been accepted in comparative st-udies of mitary govern- 
ments as well as of federal governments (for example, modes 1980; Mu- 
ramatsu 1982; Samuels 1983). Thus, despite the lack of agreement among 
scholars, the tern IGR hcxasingly serves as the conceptual basis for the 
analysis of interactions m m g  units of goverments and officials, even 
in nations without- the formal features of federalism, 



Conceptual Approaches 

Descriptive analyses of the features and practices of intergove 
retations in a give11 country represent ox-re pmminer~t approa 
topic. Wright (1988, pp. 14-26') sets out a list of iterns that is commonly 
used to guide st-udies of IGR, Five distinctive features are identified: (1) 
number m d  types of governmental units, their legal status, and changes 
over time; (2) the number and types of puhlic officials by jurisdktion and 
unit, their backgrounds and training, the attitudes and perceptions of 
their roles m d  responsibilities, and the artions they normally pursue; (3) 
the patterns of interaction among and between officials representing var- 
ious jurisdictions and gover~~me~~tal  units; (4) the ralge of invohernent 
by all public officials---eleceed and appointed, r~ationai ar~d local, execu- 
tive, legislative, -and judicia1---especially in the formulation of policies 
and programs that have impact on more than one tmit; and (5) the poli- 
cies and programs implemented through intergover~~mental arrange- 
ments, with parLicular concerns about adnninistrative discretion by offi- 
cial m d  by unit, control over and flow of fiscal r@soux.ces, and differential 
e k t s  of policies and yrogmms delivered. via different intergovernmen- 
lal mutes. Typically, descriptive shdies of IGR focus on one or more of 
the above feabres. 

In contrast to the focus on stmchre CO OIT to descriptive studies of 
IGR, a secol~d anirlytic strakgy, which in tt7e United States of America is 
one of the most characteristic st-yles of analyzhg IGR, classifies changes 
and trends in the relations among governments by historical eras or 
phases. Analysis proceeds by describing the m a h  problems, the most 
cornonly used mechmisms of public action, and the attitudinail and be- 
haviosal shifts that typify a givm time period. Some anabsts use yresi- 
dential terms (e.g., Nixost" New Federalism, Reagan" New-New Feder- 
alism) to cJemmate clnal~ges in IGR (Cox~Im 1988). Other arlaiysts utilize 
metaphors to portray the &stinctive feabres of a given phase; for exam- 
ple, one fillds refererwes to "layer-cakes" and "marb:ie-cakes," even 
""fmit-cali;esU as w e l  as rclfe~nces to "picket-fences," "s4it-riplasks," and 
"fendhg-for-y ourseII"" (Gradzhs 1966; Stekvart 2984). M i l e  highly hfor- 
mdive about the details of change from, onc. tiune period to the next, this 
historical or metaphorical approach to IGR is atheoretical and offers no 
framework for Iheory-building. 

European scholars have adopted, a focus m decentrdization issues as 
an analytic approi-tch to IGR within the context of a unitary government 



(Smith 1985). This approach moves away from the histop-ical-legal tradi- 
lion in political r e sea~h  to one that measures changes in the degree of 
decentralization, the extent of devolution, and the creatio~~ of au- 
to~~omous jurisdiction. A somewhat similar approaCtn to IGK four~d on 
both sides of the Atlantic is m emphasis on political power, especially as 
exercised by local government officials. Who makes which decisions m d  
to what extent local decisionmakers may act without constraht by the 
central government are common questions in this "commmity powerff 
approach to IGR. 

Sverat Mempts to transcend the atheoreticlal nature of IGR malyses 
grounded in structznrd relationships have been made in the last decade 
(Mrane 1993af pp, 18%189). Ihe  first of these ~~oz~hierarchical appmaches 
derives from the ~ c o g ~ i t i o n  t-hat the po:iicy process is intermined with 
the basic feature?; of a countrfs IGR. Thus, t-he focus shifts to policy are- 
nas and issue types, policy professionals and implementation net-vvorks, 
agenda-setting and coali"cian-building (Treadway 1985; Petersan, Rabe, 
and W ~ n g  1986; Anton 1989; Zobertson m d  fucid 1989). The ildvmtage of 
this palicy strategy approach to :IGR is to facilitate a Ihkage between the 
behavior of IGR players (e.g., elected officia.ls, interest groups, program 
administrators) and the impacts (benefiSs and costs) of policy choices on 
citize~~s. 

Fiscal federalism ar~d public choice theory constitutre a second signifi- 
cant effort to go heyo17.d simple descriptrive shndies of IGR. Iisi~lig the the- 
ory of markets, fiscal federalism m d  public choice malyses strive (1) to 
model IGR by for~xal or quantitative means and (2) to prescribe m opti- 
mal division of functions among levels of government. Much of the im- 
petus for this market-based analysis comes from an argument that c m -  
pelition m o n g  jurisdirtions is widespread, desiraMlc, and yields efficient 
results (Ostrom, Tiebout, and Warren 1961; Peterson 1981; Schneider 
1989; taye 1990; Ke~~yon and Kincaid 1991). 

A third attempt: to develop a theory of IGR relies on concepts com- 
monly used in the arwlysis of inkrorganizational reiatioz~s. fn the 1970s, 
European scholars applied organizational sociology and the emergirrg 
public policy models to the study of center-local relationships and ar- 
gued that complex dependencies withh matrixlike networks typified in- 
krgovernmental policy implementation (Hmf and Scharpf 1978; modes 
1980; Smith, 1985). Similar developments in the USA produced a growing 
body of studies based m the problems of IGR implementation, mtwork 
management, and interjurisdictional and interorganizational coordina- 



tion (Pressman 1975; Van Horn and Van Meter 1976; Hjern and Porter 
1981; Mandell and Gage 1988; Goggin et al. 1990; Jennings and Krane 
1994). 1nterorganj.zatio11al concepts permit the development of IGR mod- 
els that capturc. the complexities and depmdencies &at determi~~e the 
courses of aclrion that: are possible among and betwee11 gove 
risdictions. 

Over 20 years have passed since Edner (1976) declared that a "'virtual 
wasteland" in the developmat of a th.eory of ZGR existed. Recent efforts 
to model IGR have not yet produced cornistent results, but these pro- 
posed conceptual frameworks do hold the promise of amelioratinlf the 
long-standing '"conceptual crisis" in IGR sfudies (tovell197C3). 

In today's modern governments, public officials utilize ntrmerous types 
af public atrthorities and jurisdictions ta satisfy citizen demand far a 
wide array af public goods and services. Admkistrative, programmatic, 
and territorial differentiation produces complex and diverse patterns of 
activity among units that vary by authority, resources, and tasks. This or- 
gmizational complexity and functional fragmentation across tiers of gov- 
ernmcnt resdt ~II intricakly intermined relatio~~sbips that do not form a 
coherent system. At the same time, these fragmented and pluralistic 
politico-aclministrative units must he irltegrated, at least partiaily, h or- 
der to deliver puhlic services with reasonilblc efficiency and effective- 
ness. Not all af this policy activity c m  be directed by a central govern- 
ment ar by a single government. Some aspects of ptrblic service(s) 
provision emerge from choices made autonomously by or at the discre- 
lion of, subnational units. Consequently, IGR is generally characterized 
by reciprocal activiy and interdependent choices a m n g  multiple gov- 
ernmcntal units m d  politic& interests. 

Ihe various combinaticms of k~terdepende~~cies, even in one cou~~try, 
can be hewifdering. For exam*, in the United States o t~e  finds, in addi- 
tion to the national government: mQ the 50 states, nearly 83,000 tmits af 
local government. Each af these jurisdictions is represented by ane ar 
more elected officials who exercise varying degrees of authority over the 
policics, finances, and administration of the governmental unit. Sisnilarly, 
many of the major adrninistralive orgartizations of the national govern- 
ment (e.g., the 14 cabinet rmk deparments m d  severill independent ex- 
ecutive agencks) are replicated at the state and local goven~ment level 



(so-called counterpart organizations). Policy, firtmda.l, and political net- 
works link the natimal government through state governments to local 
governments and create differing struchres of program implemex~tation. 
:It is w i ~ l  these networks &at pu$lic officials engage in lfie inte~ovem- 
mental pursuits of Cheir p~ferences. The behavior of public officiats and 
the features of the linkages among and between governmental traits 
shape the particular character of IGR in, each country 

Because there are so many possible combinations of action and influ- 
ence, it is impossible to catt-tlogue them all in a brief discussion. The fol- 
hwing subsections offer some selective illustrations of the principal 
forms of 1IGR in the United States and in other nations. 

Financial Issues 

One af the prhcipal. dynamics in IGR is the stmggle over the allocation 
and distribution of funds by jurisdielj,on m d  by function. Mismatches be- 
t-vveen the needs ar problems found in local communities and their illbiliity 
to raise revenues and to kvelop sufficient capacity to solve local prob- 
lems drive many local officials to seek additional resources from superior 
levels of government. h particular, a "vertical fiscal imbalance" or "fiscal 
mismatch" exists because (1) it is relatively easier ta raise revenues at 
higher levels of gove ent, vldhich can tap the resources of a wider geo- 
economic area, (2) most problem.; affecting &e vality of life require ac- 
tion by local aufionties, m d  (3) variations in the wealth af local commtx- 
nities can lead to inequities in service accessibility and quality (Break 
1988, pp. 7687; Reagan 2972, pp. 31-36). The result of this "fiscal mis- 
match" i s  that local governments in almost all natims exhibit a higher 
degree of fiscd dependence on the central or national government than 
in the past (Bah.1 and tinn 1994, p. 6). 

Differex~t cowltries devise differexlt mechanisms for distributing fwlds 
to subnat iml units. 011e c m  simplify these intergovernmental fiscal 
transfers into three basic forms: (l) shared revenues, (2 )  gral7ts-in-aid, 
and (3) loans- Shared revenues are f"tmQs collected by a higher level af 
gover~~ment, some proporfi~n of which is rekurned to subordhate (re- 
ceiving) governments. me arnamt returned can be a guaranteed (consti- 
tutional or statutory) percentage of the monies collected or may be the 
amomt colkcted less an administrative fee, Typicall.y, the receiving gov- 
ernments have no direct control over the determination of the rate, base, 
and proportion of revexlues distrihuted. ':lb alter the amount ""shared"' 



usually revires political action at the higkr  level of governmcnt (Ba:hl 
and Linn 1992). Taxes levied on motor vehicle fuels is one of the most 
commm s h a d  taxes. The 50 Amrican state governments impose a tax 
on lrhe sale of gasoline, and these mox~ies are divided by fomula for state 
highways, counly roads, a"td municipal streets. The national government 
also levies a motor fuel tax, whi& pays for the federal highway system. 
Similar arrangements for sharhg motor fuel taxes are fomd in countries 
around the world. h same corntries as much as 90 percent af local gov- 
ernment expenditures have their source in fiscal transfers from the na- 
tional government (Bahl m d  Lim 1994). 

Grants-in-aid, which are monies raised by a higher level of govern- 
ment ancf distributed to lower levels of government, come in different 
forms-----the three most c o m m r ~  are (1) formula grants, (2) reimburse- 
me~~ts ,  and (3) discretionary grmts  FomUia grmts are fw~ds  distribukd 
to lower tiers of government accorcfjng to a formula. composed of demo- 
graphic, economic, political, andlor social factors. Formulas may be 
fixed (in a constitution or statznte) ar may chmge amually; whatever the 
case, the factors included in the formula become the focus for political 
maneuvering by various interests seeking to write the formula to their 
benefit. %ce the formula is set, the administrative agency responsible 
for allocations can caiculate the mox~ies to be receiwd by each jurisdic- 
tion or recipie~~t. 

Reimbursement grmts are paymex~ts by a higher governmexlt for all or 
a portion af the costs hcurred by a local government for same specified 
purpose (e.g., education ar police). Reimbursements differ from far~xula 
grimts in that reimbursements nor~xally take into account the actual costs 
of the approved activity. Formula grants may fall short of actual costs, 
The key features of a reimbursement arc the i t m s  eligible for cost recov- 
ery and the pefcrentage of the item" cost to be mimbursed, 

Discretiox~ary grants are fiscal trraml'ctrs complete@ co~~trolled by the 
donor gover~~ma". That is, the amour~t of money appmpriakd, lfie crite- 
ria by r/vhich f u d s  are to be awarded, the cmditims m d  obligatiox~s im- 
posed on the recipients, and the selection of the recipients are all at the 
discretion or choice of the donor government. Unlike for~xula and reim- 
bursement  grant.^, a system of discretionary grmts typicdy does not 
guarantee or provide f u d s  to every lower level jurisdiction or even very 
eligi:ble recipient, Rather, the funds available in any one budget cycle are 
distributed by the officials in the national (or provincial) agency to local 
g o v e m n t s  Sometimes a competition is established amor"tg the eligible 



jurisdictions, who must submit m application for the funds (Brea.k 1980, 
pp. 123-186; Bahi and Lhn 1992, pp. 432450). 

Loans of mo~liey from superior goven~ments to lower units form a 
third type of intergove ental fiscal transfer. Critical to any loan are the 
terns of the contract-the amomt of the principai, the inkrest due, the 
time allolved to repay the prhcipal and interest, m d  the purpose(s) af 
the loan. In addition to loans, higher level governments may act to gtrar- 
antee (to the lender) loans taken by lower units of gover~~ment (Kettl 
1988, pp. 97-119; h n d  1'389, pp. 125-166). 

Each form of intergovernmentd fiscal t-ransfer embodies one or more 
choices about its feattlres that struckrre the way in which the spec.ific 
transfer mechanism can be used to attain policy goals. Examples of the 
choices officials make in desig~ing a mechanism for tra~skrring money 
between govcrnmnts illclude amour~t, duration, eligibility function or 
ptrrpose, intended impacts and autcomes, recipient discretion and 
ablligations, and targeting to places ar to people. These design choices 
arc. dso intensely pditital and open to imulnerable "'gmesr>f strat- 
egy for increasing me's share of the transferred funds (see Might 1988, 
Appendix B). 

It is important to remember that IGR encompasses horizontal as well 
as vertical mowme17ts of authority and mowy Cor~sequently interac- 
tions among jurisdictions located on the same plane of govepnment con- 
stitute an important source of IGR. Three of tl-re most common horizontai 
mechanisms are (1) contracts and agreements, (2) the transfer of func- 
tions, and (3) the use af inte jmrisdictiand agencies (Berman 1993). A 
common motive for hterjurisdieti~nall cooperation is cost savhgs. Two 
or more jurisdictions may purchase or support a service (e.g., an emer- 
gemy response system) that would be too costly for each jurisdiction to 
buy indi:vidually Other reasons for interjurisdictional coHaboratim in- 
clude more effective action (e.g., iaw enforccme~~t), complcme~~tary plan- 
11hg (e.g., roadways), a ~ d  reducing negative externalities (e.g., pollutim 
control). The hofiz~r~tal dime~~sions of IGR add to the complexity of pos- 
sible arrangements and greatly increase the polints of access by which 
public officials and citizens may influence policy choices. 

Policy Issues 

Questions about intergovernmentd fiscal transfers invariably provoke 
importar~t policy issues. Drcjsior~s &out where to docate funds (from 



central to local government) and how to transfer funds (shared taxes, 
grmts, or loans) are joined to decisims about the goals m d  objectives to 
be achieved and which officials will be in contml of monies fur given 
pmtm"f sspeific propam. The growth h United States natimal govem- 
mel~t aid to state ard local governments from 1960 tru the early 1981)s was 
so expansive and rapid (Wallaer 1995, p. 20h) Chat many officials and 
many observers of IGR developed a "'fiscal fixation,'' whieh led them to 
see ICR as mostly movhg money among jurisdictions. In addition to fis- 
cal kmsfer decisions, inttlrgovernmentd policy choices include the im- 
position of legal penalties, the use of regulatory authority, and the nature 
of implementation structures. Intergovernmental policy issues go be- 
ymd the fiscal instruerlts of public action to ellcompass choices that af- 
fect the outcomes in all Tpewf policy areas-distributive, regulatory re- 
distributke, ar~d boundary-spaling. 

From a policy perspective, IGR hvolves the effort by one or more pub- 
lic officials to impose some degree of control over their interaction with 
0ffieiaJ.s in another puhlic Jurisdiction or unit. Put another way, there is 
much more to IGR than moving money, Higher level goveralmemlts may 
"donate" or trasfer money and authoriv to lower level governments in 
order to achieve specific national. (or provincial) purposes. At the same 
time, officials in ~ c i p i e n t  govenlmertts seek to obtakl additional re- 
sources, but they also strive to retairT autonomy ar~d discretio~l in the use 
of the transkrred resouxes. Officids in donor gave 
their ends, must obtain the complimce of local offi 
that result from the interaction among officials of national and local lev- 
els directly determhe the character of the policy or program established 
(Pxssmm 1975). How the particular program is designed (e.g., the grant 
formula) and how it is to be administered (e.g., by local governments) go 
a long way in determhkg the distribution of bencfits and costs m o n g  
the inte~~ded as well as actual targets (jurisdictims md[or citizens;) of the 
public program. 

:Intergovernmental regulatory issues cm conve~liently illusl-rate the pol- 
icy aspects of IGR. Donor gave ents trsually hpose some mles on the 
use of transfer~d funds, even if only to prohibit the misapgropri,rztion of 
funds. The number and variety of conditions and rules that may be at- 
tackd to i n t e q o ~ t ~  ental fiscal kmsfers is extensive md nearly defies 
enumeration. h the United States, for exmple state and local gove 
officials who accept grants-h-aid from the national gove 
ply with regulations on (1) ge1"teraI admirlistrative and prow"du11 stan- 



dards, (2) access to government aomat ion  and decision processes, (3) 
standards for public employees, (4) health, safety, and welfare, (5) labor 
and procurcme~~t standards, (6) ~~oldiscrimination, (7) protectio11 of the en- 

ent, (8) advmcement of the economy (9) the utdization of nonprofit 
organizations, m d  (10) state and local gove ent-related admhiskalive 
al?d fiscal requirememls (Walker 1981, pp. IW183). 

The policy issues embodied in rulewrithg vary from mundme opera- 
tional matters about which there is little disagreement to fundamental 
and politically charged questions about the balmce of authoriity heween 
national and suhnational governments (ACER 1984; ACER 1993). For ex- 
ample, few wouln disagree that donor governments slnouln impose rules 
that make locai officials liable for the embezzlement or theft of grant 
mox~ies or that require local officiats to create dnlg-free workplaces. By 
contrast, mles attached to grants from the national goven~ment that re- 
quire local officials to use cmmb mbber from recycled tires jul future street 
projects or that require ~ o c d  officials to house juvenile offenders out-side 
of the local jail provoke intense oppo"tion from local officials who see 
their authority and autonomy severely recluced., i f  not 4irninatcl.d. Re- 
cently, this battle over intrrgovermzmentai rctgulatory policy in the United 
States has been exacerbated by the natimd governmenfs decision to im- 
pose u11fu11dC"d mandates----th& is, new rules governing the actio~~s of 
state and local officials without my I I ~ W  molxey for the impfementatio~~ of 
the rule. American state governments, it must he noted, have l011g im- 
posed mfmded mandates on their respective local gover~~merrts. 

Although the exmples of regulatory 1GR have been drawn from the 
United StaCes nati,onnl experience, these s m e  types of policy issues c m  
be found in the relatjonships between the levels of government in other 
countries. As pointed out above, d m r  govermzments want to achieve 
their dbjectives, so they seek to control the actions of recipient govern- 
m e ~ ~ t s  t h r o w  regutalio~~. However, provinciaf and local officids want 
morr;. disc~tion to pursue their ~ W E I  preferences. Because both parties 
need each other to achieve their own ends, conthuous political jockeyil~g 
characterizes IGR. 

Political Issues 

The constitutions of federal count.ics, by gking signifjcmt autonomy to 
officials of regional and local governments, create a frmework of multi- 
pie struchres itr.1~3 interests, which cannot be easily controlled by nationai 



government officials. In the United. Stales of America, national govern- 
ment officials rely substmtially on state governments to implement na- 
tional. govemme~~t programs; at the same time, state government officids 
depend on the ~~ational government for additional resources. Furtkr- 
more, the United States constitution, like other federal constitutions, 
gives state and local areas direct *put into the makkg of national policy 
Although there is m asymmetry of atrthority m d  resources, state and lo- 
c d  officids possess sufficient autonomy and freedozn to force national of- 
ficials to bargah over the formulatjon and implementation of public pol- 
icy. As a consequence, national, state, and local officials adopt various 
strategies by which to iTlflucnce each other" actions jl>ressman 1.975, pp. 
10-16; Krane and Shaffer 1992, pp. 7512--251). It sbu ld  he noted that even 
in unit x y  natio~~s, with their formal "Q-down"" legal relationshigs, 
maxy of these same intergoverr7me1lital dynamics prevail (Graham 1982). 

Studies of 1GR often analyze these political battles by classifying them 
according to the type of government officials involved. It is cmmon- 
place to find descriptions of national-state, national-local, or interstale 
and interlocal conflicts. Officials from one tier of government (e.g., mu- 
nicipaljties) often advocate for the interest of their tier to officials repre- 
senting other, usually superior, tiers of government. Using levels of gov- 
ernmcnt as; ihe unit of analysis may have the merit of simplicity It can, 
howeva, divert attention from more i~nportant llnderlying dynamics, 
such as the policy or progam area h which lrhe off-iciat it; seekirlig advan- 
tage, the constituency base of the official, the official" pmfessional back- 
ground and trainhg, or the organizations in kvhich the official partiei- 
pates. hymmetry of influence b a ~ d  in the formd, legal strzlctures may 
be altered by other informal networks of association and organization. 

:If there is any statement bordering on a generalization about the poli- 
tics of TGR, it is this last idea-that informal nehorks emerge within the 
fomal legal structures of governme~lit a ~ d  make it possihle for officials 
representing differex~t htert3sts to exercise varyi~lig degees of influence 
over policy. One of the most venerable metaphors of Americiil.~ IGR---- 
""picket-fence"' federalism-illustrates this inf ormal exercise of inf luence 
acmss levels of government. Because the adm3wlistration of most nalional 
programs depends on the "shared responsibility" (see intergovernmen- 
tal management) of national, state, and often local governments, the ver- 
tical implementation rtetwork creaks a progrm-based access for the pro- 
gram managers and beneficiaries at all levels of government (e.g., child 
development, mexlital health). These "'verticai function& autocracies'kn- 



hmce the influence of the program specialists vis-8-vis the elected, gen- 
eralist officials (e.g., governors or mayors), Second, the vertical network 
also creates "an dliance of like-minded progrm specidists or profes- 
sio~~als, regmdless of Lhu level of government in which they serveff 
(Miright 1988, p. 83). Program specialists at all levels become allies in de- 
fending and enlarging their particular program, whether or not this 
course is desjred by the ekcted, genefiaist officials of a given level. Pro- 
gram admkistrators have even constructed national associations, for in- 
stance, the National, Community Development Associath, for the pur- 
pose of lobbying elected officials. Consequently, political tension 
between generalist and specialist officials psevails. 

Generalist officials at the state and local level are not without their own 
resources in the politics of IGR. First, governors a d  mayors, by the na- 
ture of their office, possess advantages in the articulation of local citizen 
preferences to national officials (Krane 1993b). Second, governors and 
mayors, because of national rues, also possess significant leverage (via 
the "Isign-oaf'" authmily) with specidist officinls over the use of grants-in- 
aid within their jurisdictim. mird, these gencralist oflicials have orga- 
nized their own national, associations for the puvose of representing to 
the United Slatcls p~s iden t  and to Cmgrms their coilective policy posi- 
tions. The "'Rig Sevel7" public irlterest groups, termed by Beer (1977) the 
"inkrgovemmex~tal lob@" include (1) the National Governorsf Associa- 
tion (NCA), (2) the National Conferexlee of State Legidatures (NCSL), (3) 
the National ZJeague of Cities (NZ,C), (4) the U.S. Conference of Mayors 
(USCM), (5) the National Association of Counties (NaCC)), (6) the Corn- 
cil of State Governments (CSG), and (7) the hternational Cit-ylCounV 
Mamgememlt Association (ICMA) (Wright 1988, pp. 281-283). 

The presence of overtIy political allimces and associations of public of- 
ficials-elected and administrat_ive-within the matrix of the United 
States federal arrangeme~~ts contributes to several important features of 
hericarl  IGR, First, the politic& wtions of these officials are important 
variables i17fluexlchg outcomes. Secolld, the degree of influences exer- 
cised by a given type of official. or organization varies significantly; that 
is, some officials m d  organizations are more influential than others. 
Thircl, proposals for ""program shifts and policy  directions [ w w  take 
substantial arnounts of time to take effect and to be observaIolc thmugb- 
out the IGR system" (WriGt 1988, pp. 283-2M). h d  fourth, while a term- 
dency toward ey?lilibriurn exists, because all parties are orgmized and 
active, no o q u t  iS find (Leach 1970, p. W). The politics of ICR result h a 



never-endinf: struggle to influence the shape of public policy at each and 
every level of government, It is this contixluous dynmic action that dis- 
t inguish~ IGR from federalism, h which some structural feahnres must 
remain relatkely perma~ent. 

Future Issues and Rends 

m e  open-ended natznre of 1GR makes any discussion of the fut-ure prob- 
lematic/ but it is worthwhile to convey some sense of what we m d  others 
beheve to be important issues and &ends, Robert W Gage (1990), after 
surveying a group of persons knowledgeable about :IGR and a group of 
state and local officials, identified three key intergovmnnental issues 
that t-he respondents suggested WiIl affect the future course of IGR in the 
United States: first, and it comes as no surprise, that the bdge t  difficut- 
ties of the Unjted States nationill govmment are perceived to be a pow- 
erful force drivivrg actions and outcomes in, the jntergaver~~mental sys- 
tem; second, the rising role of state governments, with their enhanced 
executive and administrative capabilities, has restllkd in m imprtjssive 
array of hnovations since 1980 and slnows no s i p s  of stopping (e.g., re- 
forms of education finance, health care, and public welfare); third, the 
conti~liuing expansion of funded and unfunded mandates imposed by fhe 
mtimai gover~lmerlt on states and localities heightells lfie political con- 
flict beween national and subnational. oificiais. We concur with Gagefs 
issues assessment, and we have no reason to doubt the importance of 
these three issues for the fut-ure of American IGR. 

We also believe that several distinct trends driven by specific political. 
controversies will, dombate the 1GR agenda in the decade head. Pressure 
to hold the line on taxes with little or no reduction in the demmd for pub- 
lic services will, cmtinue to straill puhljc budgets at all levels of govern- 
ment. The ongohg stmchnral realipments in naeio~lal economies will ex- 
acerbate both the resistmce to ehmced public revenues and ehe demmd 
for puhlic services. Thus, fiscd-economic kellds suggest &at the intergov- 
ernmental burden sharbg and cooperation of the recent: past may well, be 
replaced by burden shifthg m d  ixlterjurisdlctiond competition. 

.R related trend derives from. the elfost to econoxnize by usilzg im- 
proved public mmagememlt techniques. Emerging as an importirlnt con- 
cern in the 19700s and gaisling msrnentum in the 1980s and 19S1LOs, the var- 
ious efforts to redesign, reengineer, reform, and reinvat the institutions 
and procedurewf gover~lmer~t put a prerrrium on the managemer~t di- 



mensions of IGR (Cigler 1995, pp. 1-2). In a time of tight agency budgets, 
overcoming turf wars and fostering jojnt action toward program goals 
become critical to policy success and to cost control (Stone 1992). The co- 
ordination and orchestration of the mny different orgmizations (puhlic, 
mnprofiP, a ~ d  for-profit) necessary to the impleme~~tation of public pro- 
grams has now become the primary task of public managers (see inter- 
governmental management). 

Ideological. battles over social issues are forcjng gover~~ment officials to 
confront choices that are not easily reduced to fiscal problems. The effort 
by various jurisdictions or levels of government to shift the fiscal burden 
for particdar services has been joined by efforts to completdy pass the 
buck for t-he respo~~sibility. This a v o i h c e  of service pmvision a ~ d  pay- 
m e ~ ~ t  is most tikety to occur in the social services area. Rather than rely- 
ing on economic evidence (there are not e ~ ~ o u g h  f u ~ ~ d s  available), Lhe 
push to avoid program responsi[bilit-y is justified on moral grounds; that 
is, the recipients of the services are not "worthy" or da not "'merit'' aid. 

UnderlyiYrg the growirrg appeal to ideological or moral. reasoning are 
social trends hfluencing the shape of IGR, Few nations are homgeneous 
and most arc? becoming more heterogenous in ethnic, racial, and religious 
groupings. This increasirtg suciodernographic diversity coupled with the 
longstanbg movernent to expar~d civil and po:iitical rights to all persons 
fuel conflicts among various social gmups. The movement to the suburbs 
in the United States, for example, has rwulted in a nc.w and lfie fastest 
growing form of galrernment, the residential community association 
(ACXR 1989). "'A major reason people move out to suburbs is simply to be 
able to btry their own government. These people resent it when politi- 
cians take their money and use it to solve other people's problems." 
(Scheider 4992, p. 37). With inrome disparity related dirclctly to d m t r  
graphic dkersity in many places, the resulting polahzation reinforces the 
fiscal-economic and pditical-ideological trends to reduce spendirlg for 
services (provided to other perso1.1" a ~ d  to leave problems to the mercy 
of the mrketpiace. 

The quickening pace of global economic competition impels subna- 
tional governments to act as entrepreneurs for their region's population. 
Not only are nation-states engaged in. economic trade, so also are cities, 
metropolitan areas, provinces, and states (Fry 1991); Rose 1991). fntema- 
tjonal activity by local and regional goverments heighkns the effort on 
their part to be granted more autonomy and to exercise morc? discrc?tim. 
At the same time, trhe glohaf invofvcment of sub~~ational goven~me~~ts  



can easily run comter to central government plans (Brown and Fry 4993; 
Hobbs 1994). 

h & e r  importmt IGR t-t.ex~d is the emeGence of intermestic issues 
(Maxlhlg 1977). These am issues that rcsult from the incrtrased intexon- 
nection(s) betweal inkrnational a d  domestic prtrblems-hex~ce, inter- 
mestic. n e s e  issues are noteworthy for their novelty, jrttensity of conflict, 
and the degree to which the issue ""emes as a surprise" to todividuals 
and jurisdiclj,ons. Examples include the taxaCion of f o ~ i g n  corporations 
by subnational governments, the pmmotjon of d i ~ c t  foreign invesbnent, 
the enforcement of intcmalional treaties protecting the environment and 
wildlifet, and actims in support of United Natjons sponsored agreement 
(e.g., 01% the rights of child re^^). Intermesiic issues constitute a new source 
of l ikly IGR tension because t-he catalyst causing the cox-rflict can be any 
one or a cornhhatiox~ of differe~lt planes of gover~~ment-hter~~atimd, 
national, state, local-often. located in another country* Global agree- 
ments, for example, to reduce the use of toxic chemicajs, call create an 
unexpected source of mandates or regulations that local authorities must 
enforce, whether or not the local industries or populace wishes it. 

The decade ahead will see these several trends work to intensify the 
fundamental conflicts aasociated. with :IGR in all nations, The problems of 
fiscal mismatch and hterjurisdictiond disparities are not likely to be re- 
solved in this era of cox~strained resources. Shilarly, the tex~sions caused 
by lrhe struggle of local gwernments to gain more autonomy will g r w  as 
economic and social problems force loca1, officials to maintah their local 
political support. Mether  these t w h  tensions-finances m d  arzt-Xlonty- 
result in m r e  centralization or decentra3izatim will depend on the polit- 
ical alignments withk given countries, What can be said for sure is that 
the basic struggle among pu:blic officials at all lcvels of govemrncnt to 
pursue their own and their jurisdictids preferences will drive the poli- 
tics of IGR, 
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lmposltions by higher-level governments on lower-level governments 
that require the lower-level governments to do something or refrain, from 
doing somethix~g under the threat of criminal or civil smctim and/or the 
removal of funds. They take the form of procedures, responsibilitieti, and 
activities that must be carried out: by the lower-level govemmnt. The 
sources of the mandaks are the federal a ~ d  state constitutions, statutes, 
aclministrative rules a d  pmwdureq a ~ d  court orders. Mar~dates may be 
"direct ordersf" or they may be ""c~~ditions of aid" (Ca&erine Loveli and 
Charles Tobirt 1984). 

Mandates are the subject of much political, legal, and fiscal debate in, 

the &it& Shtes because of cheir nurnber, pene&atic.tn, al?d cost through- 
out the intell"gove cntal systttm. ?i, understmd mmdates, it is first nec- 
essary to have a comprehensi_ve classificat-ion of the different types that 
exist, Catherine Lovelt and CSharles Tobin (1981) have provided the fol- 
lowing useful ciassilication of lrhe myriad mandaks &at exist h lfie U.S. 

ental syskm. Ihe followir~g draws kavify from their work. 
Ihe first way to think about mandates is to co~~sider ihe requiremen& 

that mandates impose, the method that is used to impose them, and the 
application of the mandates. 

Requirements 

Requkmemlts may be either progrilmnratic or procedural. Programmatic 
mar~dates specify the cox~tent of what shuulcf be done. They may ldex~tify 



the quality or the quantity of the content. For example, a federal@ 
funded school :Lunch program that is implemented at the local kvel may 
speciiy nutritional stmdards that must he met by the school districts that 
receive the federal funds. Programmatic qumtity mandates require spe- 
cific m o u ~ ~ t s  of a government service that is financed, in part or in 
whole, by a higher-level government. An example is the Davis Bacon Act, 
which requires that local eontractars pay union wages when federal 
funds are hvolved in. constmction projects. 

Programmatic mandates may also be procedural. An example here 
wodd be personnel requirements such as equal opportrunity and affirma- 
tive action steps that must be taken to fill public personnel vacancies, 
Personnel requireme~~ts m y  also pertain to the skills and education of 
employees hired with h d s  from a higher-Ievel gove 
pie would be the requirement that bilingual teache-t-s be hired wieh fed- 
eral hn&. State government educaliom departments routinely regulalt. 
local school district teacher hjriflg though mandated educational spwifi- 
cations and licensing requirements. 

Constraints 

Mandates impose cox~straints 0x1 goven~mcntt;. Mancfate constrakts arc 
pmticularfy noticeable in the weas of taxing and spe~~ding. State fiftance 
laws, for instance, specify the kinds of property that are exempt from lo- 
cal propeAy taxation. This means that some local governments find that 
mare than half of the real property in their jurisdiction-gover~~mef~t 
build.ings, religious institutions, and nonprofit organizations-are not 
subject to property taxation. Such proper@ tax re&ric t im~ct  as a rev- 
enue base constraint since they limit the aggregate value of taxable 
pope ry  in t-he jurisdiction. Similal-ly state governme~~ts also set limits 
on revenue rates h r  various types of taxes. One example is a state limit 
on Lhe rate Lhat a local goven~me~~t  may set a11 a grass utility tax, which 
is a tax on the consumption of eneGy. State referenda that have estab- 
lished tax and /or expenditure limitations apply not only to the fiscal en- 
vironment of the state but to local governments as well. These lirnita- 
lions may try to limit the growth of property taxation at the local Icvel, 
restrict the annual grow& of state government expenditures, and / or 
:limit the growth of state revenues by tying revenues to changes in per- 
sonal income. 



How Mandates Are imposed 

Mandates are ilnposed as "direct orders" or "coonciitior~s of aid.'" direct 
order comes from either a regulatim imp""w"dby an administrati\,@ 
aperlcy or a statule. M e n  direct orders arc. imposed by the fuderal gov- 
ernment on state m d  local governments, the failure to comply with them 
carries the threat of crimhal andlor civil penalties.. One illustration is the 
Equal Opportunity Act of 1972. This statute prohibits state m d  local gov- 
ernments from discriminating on the basis of sex, mce, color, religim, or 
national origin. In addition to public errtployment; direct orders prrlhibit- 
ing certak types of actions are commonly f o n d  in the area of environ- 
mental prokction. Wastewater treatmmt standards defined by the Clean 
Water Act arc. a case in point. 1"Jhcn trhe federal governme~~t sets mini- 
mum sta~dards in various er~vira ntal p r o g r w ,  this is also &%own 
as ""partial preemption." Far exa , the federal government's Clean 
Air Act establishes emission levels and requires that the state govern- 
ments administer m d  enforce the statute. 

Some mandates are "crosscutting." Mmdates that are attached to all 
federally funded, programs would have this Aaracteristicl-. An, exavnple is 
a mmdate that ph ib i t s  discriminatim in hiring. Similarly, some man- 
dates apply "crossover sanctionsf" to federd fundii7g sources when the 
statute allows the federal goven~mer~t to withdraw funds from the states 
for mr~complimctt. A good exarnple is federal highwy funds. &re, the 
federal government has threatened state governments with the loss of 
funds if they. da not enforce federal government speed limits, the regula- 
tion of the legal drinking age, billboard regulations, m d  the implementa- 
tion of the Clean Air Act. 

Mandales may also he attatrhed to progrms as conditions of aid. This 
mems that when lower-level governments accept funding from a higher- 
level government, the lower-levd government must agree to implement 
specific requirements that accompay the fur~ds. For irrstmce, a local 
government that accepts m s s  transit fw~ds from the federal gove 
must ensure that a given percentage of the buses are accessible to the 
physically hmdicapped. The distinction, however, bet-vveen conditions of 
aid and direct orders is not so straight-farward in practice- Consider the 
following situation. The federal goverment may offer grant funds for 
subsidized housing. If a local government receives the grmt funds, it is 
required to implement mandatcls such as nondiscrimination provisims. 



Suppose a local government objects to what it interpfets as excesske fed- 
eral government inttzrfcrence with local pmkrences. Logicdly the :Local 
govanmnt  c m  simply forego the grant funds and thereby avoid Lhe 
mar~dates. Hwewer, in such a case the federal gowe 
litigatior~ -against t-he recalcitrant local government for circumventing a 
crosscutting mmdate (a nondiscrimhation requirement in this example). 

Why Mandates Are So Controversial 

Edward Koch, a former mayor of the City of New York wrote a now fa- 
m u s  article in 1980 in which he complailled that "a maze of complex 
statutory m d  administrative dimctivcs has come to threaten both the ini- 
tiathe m$ the fir~ancrial health of local governmnts throughout the 
countrf"(p. 42). Koch's critjcisrn has been echoed by iocal government 
officials who have continually complained about the intrusiveness, in- 
flexibility, and burden of state and locd govement  mandates. m e  fjrst 
complaht is one of classic federalism; higher-level gover~~ments are said 
to intrude into activities that are better left to the discretion of lower-level 
governmenb. Critics of mmdatcs often paint out that the high govern- 
mental level of intrusion via the imposition of mandates is coercive and 
out of chracter with "grassroots" &mocracy. The burden, measwed 
simply as the number of federal mandates on state and local govcnl- 
mer~ts, is significa~t. As of 1992, it was estimaticd that there wel-e 172 sep- 
arate pieces of federal legislation that imposed mandates on state m d  10- 
cal governments (National Performance Itczliercr, "'St~ngthening the 
Partnership in Intergovernmental Service Delivery; September 2993, p. 
13). The myriad nurnher of mandates is also criticized for inflexjbility 
State and local governments have complajned that some federal man- 
dates fail to take account of the unique conditions of some jurisdictions 
and themfore re quire action that is unproductive. 

Furtherm=, mandates are criticized for being vague. Consider the 
h e r i c a r ~ s  with Dsahifities Act (ADA), which, ammg other ihings, re- 
quires state and local governments to make new facilities and renovated 
facilities accessible to the dishled. However, the federal courts are filled 
with cases that are contesting what it means to be a renovated facility m d  
what it m a n s  to make a facjlity accessible. A good example comes from 
Philadelphia, where the federal courts held that street resurfacing quali- 
fied as a renovation, which Iherefore required the city to improve accessi- 



bility. Alli street resurfacing projects had to add curb cuts to cmply  with 
ADA, obviously increasing the cost of the projects. 

Ihe  most consiste~~t criticism of mandates focuses 0x1 their budgetar?, 
burdc.r.1. A1though the charge is uniformly shared by local goverrlments, 
estfmates of the budgetary burde21 of mandates are difficuft to make and 
suspect to conceptual m d  empirical challenges. For example, in a 1970s 
study of mmdate costs, researchers from the Urban Institute in, Washhg- 
ton, DC, estimated the cost impact of six federal. go\~mment mmdates 
on seven local governments: (Fix and Fix 1890, pp. 35-37). Cosb ranged 
from US $6 per mapita to US $51.50, with an average per capita cost of US 
$25, The study, howeverc, did not standardize different compensation 
costs, m d  the costs did not include ovehead eVeIIxs. Some budgetary 
burda~s  may he due to locai fiscal cox~ditions ralrher than direct mandate 
costs. Finallyr no attempt was made to estimate the benefits of mandate 
compliance. 

A more recent survey of 314 cities was conducted by Price Waterhouse 
in 1.993 for the U.S. Conference of Mayors. The survey examkerf the fi- 
nmcial impact of ten kderal government mmdates: Underground Stor- 
age Tanks, Clem Water Act, CIem Air Act, Resource Cmservation and 
:Recover)r Act, Safe Drillking Water Act, Asbestos Abatement, Lead Paint 
a:batemcr~t, Endangered Species Act, h r i c a n s  with Disabilities Act, 
and Fair Lahor Standards Act. Ihe  survey found that 1993 cost esthates 
for the ten mandates totaied US $5.6 billion for the 314 cities. The study 
prok4ided a five-year total (1994 to 1.998) of US $54 billion. Environmental 
mandates (Clean Water Act, Salid Waste Disposal, m d  Safe D r i n h g  Wa- 
ter Act) were the most costly (Hearing, United States %nate, Committee 
on Governmental AMairs, 1993, pp. 125-126). 

A study by the Adlrisory Commission on Xnte~overnmental Relations 
(ACTR) assessed the irnpact of federal mmdates on state and local gov- 
ernmcnts. Several conceptual and methodologicai issues hamper precise 
estrimates of m a d a t e  burdens. First, some mandates arc: clearly UTI- 
funded (wherc? the elltire cost is bome by the locai gow 
others are embedded in grmt conditions. h the latter case, mmdate costs 
should be separated from the grmt so that one could estimate the net 
budgetary increment of federal funding. Some mandate costs may be 
passed along to users of services in the form of fees; others are covered 
by local taxes. Both should be included in any estimak of per capita man- 
date costs; however, ody  the latter would be included in an estirnate of 
fiscal or budgetary burden. Similarly, some mandates are k ~ o w n  to have 



futul.e, local budget costs (based on start-up dates) but may not have cur- 
rent costs. Public officials need to clarify what is counted and when man- 
dates are included in local cost estimates (Dearborn 1994, p. 22). 

Co~~ceptud and methodologicai issues concerning mandate cost esti- 
mathg were examined by ihe ACIR. Co~rsider the following illustration. 
In 1995,28 states taxed food sales. However, purchases of food with food 
stilmps are exempt from state sales taws. ITherefore, th.e mandateF which 
in this case is a prohibition, clearly has a cost implication far those 20 
states in the form of uncoHected sales tax revenues (Dearborn 1994, p. 
24). Multiyear capital costs are particularly difficult to estimate. The 
ACIR study offered the Americans with Djsabiliticzs Act as an example. 
Ib comply with the act, some governments must implmtent suhstantid 
physicd impmwements that art-. multiyear ar~d frequently require local 
g o v e m n t d t "  incur debt .from lrhe issuance of mu~~icipal hods .  Since 
capital sgendhg is not linear, estimathg year-to-year costs of this type of 
mandate is difficult. 

The budgetary impact of mandates varies greatly depending on 
whether one looks at actual budgeted costs or estimates based on full 
compliance. The ACER illuskattzd this point with mfemnce to the city of 
Lewiston, Maine. In 1992, Lewiston budgeted US $414,000 to comply 
with safe drinki~~g mter, ckan water; and occupationai safety federal 
madates. This represented 0.8 percent of a US $53 mil l io~~ budget in 
1992. E'uil compiiance with (then) existing ma~dates was est imkd at US 
$1.6 mitliion, or 3.1 percent of the budget. A third estimate was the 
amount needed to comply with proposed federal mandates. This was es- 
timated at US $7.7 million, or 24.5 percent of the budget. If all of the pro- 
posed mandates were enacted by the federal government, it would mean 
that the city would be symding 18.4 percent of the budget on federal 
mandates (Dearborn 1994, pp. 24-25). 

Despite obvious conceptual and methodological problems in estimat- 
ing the fiscal impact of mar~dates, there is little disag~ement that the fed- 
eral government imposes budgetay burdens on lower-level govern- 
ments. Often cited figures from the Congressional Budget Office 
compared totd mmdate costs in 1986 of U'S $22.5 million wjth US $2.8 bil- 
lion in. 1991. Aggregate estimates like this mask the real criticism of man- 
dates from locai government officials-that mmdates distort local gov- 
ernment spending priorities. Testimony by Gregory S. Lashutka, Mayor 
of Colurnbus, G'Thio, before the Senate Committee on Governmenhl Af- 
fairs on :Novem$a 3,1993, is telling: 



[TTlhe U.S. EPA requires removal of many of our city's underground fuel 
tanks. Incidentally, we are going tc3 drrr this well above what we believe will 
be further regulations coming about that won? tell us whether we are doing 
it cclrrctctly above the ground. Our Colurnbus fire division will have to 
spend over $800,000 to move those tanks. That means to us we CCIUI~ have 
hired 24 new firefighters or buy two new engines and ladder trucks for that 
amount, X didn? get to make that decision, it was forced ctn us by the Envi- 
rclnmental Protection Agency (Hearingt United Skates Snate, Commi ttee on 
Governmental Aflairs, 1993, p, 23"). 

The p ~ v i o u s  reference to the curb cuts in Philadelphia required under 
ADA regulatory guidelines is also instructive of the budgetary pressures 
faced by local officials. During Scjnate testimr~y, Philadelphia Mayor Ed- 
ward Rex~dell comp1air"ted t-hat lrhe impiementation of the curb cuts re- 
viremmt would cost US $140 millior.1 over a two-year period when the 
total amual capital budget (in 2993) bvas US $95 million (Hearhg, United 
States %nate, Committee of Governmental Affairs, 2993, pp, 30-31). 

Advantages of Mandates: 
Are There Any? 

Ihere arc k w  defenders of mandate?; whex~ fhey are said to impose regu- 
latory and budgetary burdex~s on lower level goverr~me~~ts. The strongest 
defex~se of some federal mandates is that they promote laudahte national 
objectives. Civil rights, certah health care regtrlatirans, environmental 
mandates that are designed to monitor pollution, and constitutional 
guarmtees for the jncarcerated all require national enforcement. Advo- 
cates of vigorous federal action would claim that, in the absence of mm- 
dates, state and :local governments would. be lax in the enforcement of 
many national objectives, The continuing debate$ therefore, is over three 
broad features of mandates: (1) the amount of flexibility that will be 
given to lower-level governme~lits in their administration and ertforce- 
m e ~ ~ t ,  (2) a carcm accounthg of ghe benefits of mandate?; compared with 
their costs, m d  (3) the appropriate sharhg of the burden in. the jntergov- 
ernmental system of the United States. 
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An orgmizatim m n e d  by the government, but iizdependently managed 
and financed like a privak business. Most government covorations are 
governed by a board of di~ctors,  administered by a professional execu- 
tive, and fix1a11cc.d through the issuance of tax-exempt bonds m d  the 
marketing of a service. 

Government covorations exist at every level of U.S. govanment hut 
are perhaps most promhent: at the federal m d  state levels. Other names 
for such orgmizations hclude public authorityI public corporation, special 
purpose government, public enterprise, m d  public benefit co~oration. 

History 

Quasi-pubfic orgmizatio~~s have long been a part of U.S. govement.  In 
the 1800s and early 1900s, most corporations were considemd to be per- 
foming functioms of a public character, Cor~sider; for example, lrhe Erie 
Canal Cammission, established in, 1846 to mmage New York" smal sys- 
tem; the Panama Railroad Campany, purchased by Congress in 1903 to 
assist in, buildjing the Panama Canal; m d  the Emergency Fleet Corpora- 
tion, formed in 1917 to supply vehiclts during Minrld War I. These early 
government corgorations were designed to be free of the uniform guide- 
lines qplied to other traditional government departmats sa that they 
could act efficiently in building puhtic works or in financing projects. 



They we= not exactly what is thought of as a government corporation 
bday beciiiuse each was largdy funded. by legislatjve appropriations. 

Ihe Port Awtrhority of New York and NW Jersey was the first modem- 
day governmenl: corporation. Created h 1921 to reflect tt7e Progressive 
Era values of businesslike efficierwy ar~d public interest rep~sentation, 
the Part Authority was to coordinate port activities in. the New York m d  
New Jersey region. Under the clause in the Constitution permitting com- 
pacts between states, the authority's jurisdiction was called the "Port: 
District," a 17-county bistate region within a 25-mile radius of the Statue 
of Liberty* The Port Authority" smandate was, and cmtinues to be, to 
promote and protect the commerce of the bistate port and to underlake 
port ar~d regioml improvements not 1i:kely to he inwested in by private 
enterprkc nor to he atkmpted by either state alone. Governed by XI ap- 
poinhed board of commissio~~ers, t-he Port Authority does not use tax rev- 
errtres to fund itself, but it is allowed to charge for the use of terxnkals 
and other facilities, and mast importmt; to barro'cv money and secure the 
same by bonds. 

The Port Authority's first ma~or project was the consmction of the 
George Washington Bridge over the Hudson River. The bridge, c m -  
pleted in 1931, was noteworthy because it syfnholized the ability of a 
g o v e m n t  mrporation to transcend state and local paliticai inte~sts,  to 
build a public conveyance -ahead of schedule and under budget, a ~ d  to 
$o all this without the use of puIOlic fur~ds. And most important, the 
bridge was built while FrmHin D. Rlloscvelt was governor of New York. 
mrough the bridge, Roosevelt came to see in the Port Authority a model 
for public administration, something to be replicated in New York, in the 
federal governxnentl and throughout the nation. 

When Roosevclt became president in 1933, he created several new 
agerrcies in his administration's first 100 days, including dozens of gov- 
e m e n t  co~orations, such as the Federal Deposit Insura~ce Corpora- 
tion (EDLC), the Connmodity Credit Co~orat ion (CCC), ar~d the Federal 
Houshg Admii7istratior1 fEHA). 

T%e most prominent corporation established durhg the Nekv Deal pe- 
riod was the Tennessee Valley Authority (TVA). Patterned after New 
York% government corporations, Roasevelt described the TVA in his 
State of the Union message of 1933 as "clothed with the power of govern- 
ment but possessed of the flclxibility and initiative of private enterprise." 
Its mission was to improve regional conditions along the Tennessee River 
by developing river navigation, controliil.lg frtiquer~t flooding, ar~d pro- 



ducing dectriciq. Soon after it was formed, the WA designed and built 
high-voltage lines that c a ~ e d  the first electricity to homes, schools, and 
factories in the region. The promine~~t leader of the W A  during its forna- 
tive years was David Lilie~~thal. 

In 1934, the federal gove ent distributed to the 48 states a sample of 
model legislation for the creation of what was temed "'municipal irn- 
provernent authorities" and "'nonprofit ptrblic benefit c~rporations.'~ 
Roosevelt followed this with a personal letter to the governors of each 
state, encouraging them to cmdorse this legislatim and to modif?i their 
debt laws, By the b e  of Roosevelt" dealh in 1945, government corpora- 
tions were operating throughout the federal government and within 
most states and localities. 

after World War IX, gwernmernt corporatior~s were created to develop 
housing, roads, bridges, airports, and parks. At the time, President 
Dwight D. EiseAower was not especially h favor of go\~mment corpo- 
rations; he referred to them as "'creepimg socialism." Nonetheless, many 
public officials were more thm willing to use such agencies.. TWO notable 
indkiduals in this regard were Robert Moses m d  Austh Tobh, 

Moses contributed to the overall development of government corpora- 
lions in several ways. First, through his management of the New York 
State Tribofough kidge and Tunnel Authority (TBTA), New York P w c r  
Authority, and other &ate-level government corporations, he shocsbed 
that it was possi:ble to enlarge the nnission of such ager~cies from single 
purposes to multipuryoses. He trmsformed the TRTA, for imstamce, from 
an agency that built bridges to one that designed entire roadway sys- 
tems. Second, Moses demonstrated that private hvestors could be drawn 
to government corporation projects by pledging that the reveplues of ex- 
isting projects would be used to pay off the bonds of new ones. And 
third, he gave government corporations a distinct identity, one that 
clearly distinguished &em from kaditional government agencies. The 
1%5TA, for example, had its owi~ logo, police force, and distinctive license 
piates. 

Another person who transformed government corporations was 
Atrstin Tobin, the executive director of the Port Atrthority of New York 
and New Jersey from 1942 to 1971. With private finmcing m d  the trse of 
proceeds from one project to fin.ance anottaer, Tobin gxatly expanded the 
rnissim of the Port Auth0rj.W During his taure, the Port Authority built 
two tunnels under the Hudson River; took control of LaGuardia, 
Idlewild (now Gnnedy), ar~d Newark airports; cor~structcd a large bus 



terminal in Manhatt-an, began operating tmck teminals in New Jersey 
and New York; and built the World Trade Center h lower Manhattm. To- 
bin" strategy, litte Mosesf, was to develop strong relatior~silips with the 
investment cornmur~ity, to enhance the Port Authority's indepedence 
through cor~solidated bonds, and to emphasize credit -and bond mar- 
ketability as the dominant criteria for evaluating the Port Authority's 
perfor~xance. 

Beginning in, the 2960s and extending into the 1990s, several additional 
uses were found for governant  corporations. Consider the following 
examples. In 1964, the 'Texas Legislatum sought to emu= that hazarhus 
wastes were disposed of safely and effidently and so it established the 
seE-fil7ancing Gulf Coast Waste Disposal Authori(y, 11% 1965, the North 
Carolim Education Assistance Authority was created to provide b a n -  
cial aid to postsecondary educationai instritutions. In 1968, the state of 
New York created the Urban Development Corporation to finance the 
construction of housing in blighted areas. In 2971, Congress formed a 
quasi-autonomous enterprise to deliver the mail-the U.S. Postal Service. 
In 1975, the Delaware General Assembly created the Delaware Solid 
Waste Authoriv to manage and control the disposal of solid, wask in the 
state. In 1981, the New Hampshire Houshg Finance Authority was au- 
thorized to provide lw-interest nnortgqes for the pmcha"i"g of new 
homes by eligible residents. And, in 1985, the Maryla~d Stadium Author- 
ity was formed to construct a bas&all stadium in Raftimore. 

Theoretical Framework 

The invention of government corporations has been the responsibility of 
chief executives (the president, governors, and mayors) and legislators 
(members of Congress, state representatives, and county or city commis- 
sioners). Public officials have used goverr~me~~t corporations not only to 
resolve pressirlg public problems but also to further their own pcrsonai 
careers. 

Information about the mission, governance, mmagemerrt, and fbanc- 
ing of a government corporation cm be fomd in its authorizing statute. 
There is no such thing as a model statute, so there is much variation 
among government corporations with regard to such things as the size of 
governing boards and the terms of office of board members. For exam- 
ple, the size of a board, may range anywhere from three to 49 members 
and terns of ofl"icc may exte~~d .from two to nine ycsars. 



:In the political process, four public arguments have been made for 
government corporations. First, it is asserted that government coTora- 
tions have a superior governance a d  managemer~t structure, Ideally, 
each is governed by a board of "average" "citizens Mi'ho serw part-tim 
and without compensation. As a policyrrrakillg body concerned with 
the overall p~rblic interest, a board" job is to oversee matters broadly 
and to select a highly educated, experienced individual to actually 
mmage the organization. The corporate manager, relieved of the rigid 
recjuirements that typically corlstrain traditional government agencies 
( c i v i l  service rules, pay scales, etc.), is supposed to carry out existing 
tasks with cotnpetence, but also with an entrepreneurial eye toward 
m w  strategiczs and ~enew poject"hat will add to the organization's 
overall strength-in financial terms ar~d in relation to broad social 
needs. The end result is an orgar7ization that milintains its linkage to the 
ptrbllic interest through board governance and achieves its goals 
through professional management. 

Second, government corporations are believed to have trnique fban- 
ciaI advantages. Government corporations are expected to generate from 
lheir own initiatives all, or almost all, of the moneys they require for de- 
velopment and operation. They are not suhject to constitutional or statu- 
tory debt limitations, and as government entities, they can raise ~eneeded 
funds in the ta-exempt bond markt. G o v e r ~ ~ m e ~ ~ t  corporations are usu- 
ally monopolies, so they do not have to be corencerned with eiiher private 
competition or making a profit. T%is, in turn, allows them to provide ser- 
vices at a lower cost than private f i r ~ ~ s .  If go\~rnment co~~r i l t i ons  do 
get in financial trouble, their parent governments can always provide 
them with subsidies. 

mird, it is a rped  that government covoratims are indepmdent and 
nonpolitical. They are desigrmed to be free of the politics surromdinf: the 
appointme"t of departmnt heads, the ciairns of organized illterest 
groups, a d  the pressures of ekctions. Governhg hoards, for instance, 
are appoinkd for fixed, overiappil7g terms so r~ewQ elected chief extlcu- 
tives cm not sweep out old boards and bring in. new peaple, except over 
a period of several years. Many government corporations are even re- 
moved from jurisdictional politics because they are designed to deliver 
services or finance projects that cross city and county :lines, state borders, 
or international boundaries. It is assumed that the employees of govern- 
ment corporations, distanced from politics, can dispassionately focus on 
the efiFicient achievement of public p u ~ o s e s .  



Fourth, it is thought that government corporations get thhgs done. It 
is easy to find bridges, highways, baseball stadiums, power plants, hous- 
ing projects, canals, parks, and a host of other public works developed by 
g o v e m n t  w ~ o r a t b n s .  The faciljties of gow ent corporatio~~s usu- 
ally appear well maintaked. Goverrlment covorations appear to act -as 
traditional public agencies vacillate and when private companies hesitate 
to risk their own capital, 

The exact number of govcmen t  corporations in the United States is 
difficult: to determine because of differences in how they are defined. 
There are at least 47 government corporatiorns operating at the  national 
level. Example"inciude the Ronneville Power Administration, Saint 
Lawrmce Seaway Dewelopme~~t Covoration, and Lhe Resolution "fiust 
Corporation. Govennment-sponsored enterprises, such as the Student 
Loan Marketing Association, are not hcluded because they are privately 
awned. 

There are clpproximately 3,000 govemmellt corporatiorzs at the state 
level. This incldes mmy state-level government cort;iorations that oper- 
ate with localities, such as New York's Metropolitan Transportation Au- 
thority in New Vork City and the Southeastern 1'mnsfiania Bansporta- 
tion hthority in Philadelphia. Subsidiaries of government corporatior.~~ 
are counkd separately, such as the Chirago Transit Authority, which is 
part of the Northeastern Illinois Regional Transportation Authority. Spe- 
cial districts are excluded because they have elected governing boards 
and the power to impose taxes or special assessments. 

The cmtral issue for government covorations is whether they arc liv- 
ing up tn expectations. Although most officials of government corgorrz- 
tims see themst.lves as doing a good job, rna~ly Americans thhk other- 
wise. Government corporatim are thought to be poorly managed, 
increasis1g:ly &per.ndent orn tax subsidies, politically biased toward eco- 
mnnic elites, and ger~erally urnable to deal with pressing and complex 
problems of housing, education, health, economic development, trims- 
portation, and the environment. Anecdotal evidence af the problems 
with government corporations hclude such things as 

* The Port Authority of New York and New Jersey built a luggage 
bnnel at Kennedy Aivort for US$21. million in 1990 even 
thou* the airlines said they would not use it. 



* Of 17 nuclear power plants built by the Tennessee Valley 
Authmity sjnce the mid-1970s' 8 were canceled. after $4 billion 
had bee11 sr>ent, orte cioscld after a fire, a d  4 others had their 
operations suspended for safety reasons. 

* Between 1954 and 1973, the Delaware? River Port Authoritfs 
board chairman benefited as the olvner or prhcipal in several 
constnnction companies that ~ce ived  $3 miltion in authority 
constnnction contracts. 

* The Louisiana Public Facilities Authoriv issued $41. millim in 
lax-exempt bonds in 1984 and then retired them in 1987, for a 
housing project that was never developed. 

* The secretary-treaswr of the Kentucky Infrastructure 
hthori ty  and his father made over $7,IK)f) by buying bonds 
they h e w  could be resold to t-he aut-hority at high- prices. 

T%ere is also evidence that jndicates that gover~~ment corporations are 
not controlling their debt issuance- In Illjnois, for example, the state" per 
capita off-budget debt nearly doubled. in a decade, from $5,1 billion in 
1981 to $9.9 billion in 1990. Shilarly, in New York, the debt of state cor- 
poratims haa risen three times faster than direct obligat-ions of the state. 
'The outstanding debt of New Uork's Energy Researcrh and Development 
Authority, for instance, rose almost tellfold irom 1982, to 1990, from $327 
milliort to $3.7 biHio11. 

Even though itis difficult to generalize from specif c cases, the percep- 
tion and reality of pn,b),cms has led to various reform initiatives. One ap- 
proach has been to give elected officials greater control over the opera- 
tj,ns of government covorations, Beg k g  in the late 1980s, New York 
state required its corporations to adopt and publish comprehensive 
gudelines coverjng the whole spectrum of personal service contracts, 
such as how subcorttractors well.e selected and the methods used to mea- 
sure vedor  perfomance. Similarly at the federal level, t-he 1954 Govern- 
me~tt Cmporatio~ts Act war; strengthened in 1990 to require startdarcfized 
fhancial record-keephg among government corporations. Chief execu- 
tives (the president and governors) have also been given the power to in- 
stall their department heads as ex officio members of governing boards. 
For example, New Jersey" Commissioner of Ransporlation-a cabinet- 
level official-is now a member of the governing boards of several state 
transportation corporations. 



A second approach has been to advocate the privatization of s o m  or 
all of the functions of goverment covorations. To those who support 
privatization, it does not matter whetkr it is the Deparment of Educa- 
tion or t-he 7'VA, the public sector is wcessarily ineificient, unrespomive 
to citizen needs, and a drain OIT t axpvrs .  For these reasons, arguments 
have been made to turn aver New Jersey's Sports and Exposition Au- 
thority to a private compmy, to contract-out: most of the functions af the 
Massachusetts Turnpike Authority, to transfer the facilities af the Ten- 
nessee Valley Au.trhoritfi to private ut-ilities, and to sellroff the airports run 
by the Port Authority of New York uld New Jersey Although such pro- 
pomk have received much attention, no major privatization has yet oc- 
curred, primariiy because of ihe difficult?, in transferring trhe tax-exempt 
debt of government co~orations to private firms. 

Comparisons to 
Other Nations 

U.S. government co~orations are strikirzgly similar to so-called public 
enterprises in other na_tiorms. Public enteryrises also have boards of di- 
rectors, professional managers, political independence, m d  separate 
systems of financing 111 fact, the Fort of I,ondc>n Authority was the 
model used for the cl-eation of the Port Authority of New York and New 
Jersey. 

One difference between the United States m d  other countries is that 
many ptrblic enterprises-such as those found in Europe, Africa, and 
Asia-are nationalized jndustries fhmced largely with tax rece;igts. An- 
other disthctim is that there is often a cabinet-level department respon- 
sible for the oversight of government covorations in parlimentarp sys- 
tems, but not in the United States. 

Since the 1 9 8 0 ~ ~  there has been a committed effort to privalize 11atior.l- 
alized Fndtlstries  IT several natio~~s, Fncluding Great Britain, Ireland, In- 
dia, -and m c h  of Eastern Europe. Interestingiy enough, even as the 
United States has been quick to champion the cause af private c0rrrpet.i- 
tian throughout the world, it has been slow to privatize its olvn govern- 
ment corporations- There appears to be an mwillingness among Ameri- 
cans to equate their government corpwations with the public 
enttz~rises fomd in other nations, even though there are as many simi- 
lari ties as differences. 
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From "'bureau" and ""lkatos": the polver of the office- The bureaucracy is 
the admhistrative apparatus of the modern state; but also any organiza- 
tion or part of an organization with s p ~ i f i c d y  modem characteristics. 
:In bushess administration, the rationalized parts of the firm are bureau- 
cratic. 

Next to "charism~,'""'bureaucracry" is prohahly one of the most popu- 
larly used terns derived irom sociology, spcciiically the sociology of Max 
Weber, and perhaps the most misused and misunderstood by layman 
and professional alike. 

The popular use of "ureaucracy" refers to what a large part of clients 
in the late industrial welfare states perceive as the negative characteris- 
tics of the administrative apparatus: impersonality, slowness, oppressive- 
ness, and rigidity Closer examination shows these are the obverse side of 
neuhraiity, deliberateness, capacity to mobilize for projects of unprece- 
dented mapitude, and prcdictabiiity. These may be col~sidered positive 
values of a civilizatiol~ claiming legitimacy of its autbrity based on the 

of law and reason. In short, the negative side of the coin is not com- 
posed of deviations from an ideal btrreaucracy but of necessary latent 
functions- (But, see Merton, 1936, m d  Selz~~ick, 1949, who see tmmtici- 
pated negative fmctions; and Goodsell, 1994, who minimizes them.) 

The professional misuse of "bmaucracy" sterns from the isolation of 
imer structural characteristics horn external functions, as these were de- 
veloped within the Weberian theory of knowledge that gave birth to the 
sociologicai cmcept. EspeciaUy r~ation builkrs, orgal7izational col~sul- 



tants, and analysts tend to treat "bureaucracy" within the &adition of 
post-Platonic idealism, encouraged by Weber" use of the term "ideal 
type."' Idedisnn suggests that once the component parts of a structure are 
perfected and connected, a bureaucratic structure will result. Weberfs 
concept of the ideal type refers to something more earthy and quite c[if- 
ferent: an observer forms ideal types as pure mental constructs based on 
an empirically observed set of social onentations by which social actors 
typically orient themselves and their actions tolvard each other, Once m 
ideal type is constructed it is then possible for the analyst to operate with 
clear ideas that c m  be brought into logical relationships with each other 
(see Max Weber). Bureaucracy as an ideal type is not ideal in the sense of 
desideratum. It is a constmct with admitted interz~al characteristics but 
whose outer meaning it; determined by tt7e context within which it was 
fomed. In Lhe case of Wber "S concept, this coMext was the. millenia-long 
development of the specific form of legal-rationalist culture, society, and 
institutions that characterized Western Europe in, the nineteenth and 
early tkventieth centuries and which conquered much of the cvorld. 

Bureaucracy, then, cannot be allowed to be defined only by its inner 
characteristics but must be defhcd within the context of the growth of a 
civilization. To do othenvise has the result of setting up fomal structures 
that imitate bureaucratic traits but whose actual operationwarc. deflected 
from tt7e legal-rational path by the previtiiing indigenous culture, for ex- 
ample, Lhose of Bmgiatlesh or Oklahoma (for lfie latter, Hazar, 1972). 

l%e jrtability to distinguish between popular, idealizing, and ideal-typ- 
ical uses of th.e term is responsible for great confusjon about: cvhat is be- 
ing advocated or defended in the public admkistration literature* l%is is 
remedied by plachg bmaucracy in its econmic, cultural, and general 
civilizational. con text. 

Bureaucracy in Its Context 

Bureaucracy is the administrative apparatus of mocJern civilizatim, 
whether in the private or public sector. In the study of both business and 
public administration, this form of organization, hawever, has been cari- 
caturized. In the typical textbook presentation, bureatrcracy as modern 
organization is alleged to be present wherever six characteristics are 
present in an organization, sknographically: division of labor, hierarchy, 
written documents, stafl of trained experts, full working capacity of the 
official, and lfie presence of general rules un&r which it operates. At- 



tempts to modernize so-called underdeveloped or developing countries, 
however, show that instituting these characteristics does not produce 
modern business, modern gower~~ment, or modern cjviiization in gen- 
eral. That such effects are cxpected shows that bureaucracy is still qui- 
etly conceived in the Western mind as not mrely an administmive ap- 
paratus but as an engine of development as, indeed, it was by its first 
investigator. 

Within modem Western civilizatian as a whole, bureatrcracy is the 
mems to assure the application of the authority of law conceived as a co- 
herent system of rules for which rational gmunds can be given. Legal-ra- 
tionalisrn requires not only a rational legislative procedure but also an 
ahil7istrative procedure that follow and nurbres faith in the rule of 
reason: law must be trampwent as to its justifications a d  apf?iy to aI1 
alike. From lfie sociological point of wiew, ail alike must be ahle to direct 
their bef-tavior according to the expectation that the monopoly of force to 
which the state ultimately lays claim will be applied in a predictable 
mamer. 

Culturally, bu~aucracy becoxnes an educat-or and enforcer of general, 
predictable, calculable values of living life. 

Whatever the position given to economics in the generation of the 
modern state, cuihre, and sociev-hether as a suhstmctul.e that car- 
ries Lhe rest as superstructure Far1 Marx) or as a sector separate from 
politics (Adam SInith and the liberal ecor~omistq-the f~17ctio11 of bu- 
reaucracy in the development m d  maixrtenance of moder11 economics be- 
comes crucial as the context for understmdkg the meming of bureau- 
cracy. Weber subscribes both to a materialist and ta an idea-oriented 
explanation for the generation and function of bureaucracy. This is cm- 
ciaI also for mderstanding the type of individual who c m  yualify to in- 
habit its structures and the kind of individual who can qualify to be 
served and rded by t-hern (Hummcrl, 1977), 

Economiraily, bureaucracy is a response to modes of productio~~ that 
separate ownership and manaf~erne~~t of industry a ~ d  b u s h s s  from the 
personal household. This, ho\vever, is achieved in Western civilization 
only once personal short-term interests are subordinated to a higher, 
long-term value resulting in m economic system of self-denial: "'other- 
worldly asceticism" weber, 1930 [1904-19051). This orientation makes it 
worthwhile for investors to reinvest the profits produced by an tnter- 
prise (Weber: reinvestment capitalism) because wealth is m indicator of 
future salvation. 



Weber saw modem capitdism" material conditions md  the spirit that 
legitimated it as originating in separate developments of "eelctive affh- 
ity'? the scier~tilic and technical developments that made the modem 
mode of production possible m d  the rise of the " P r o t e s t  ethic,'" whose 
spiric legithakd the new eco~~omic attitucjcrs and behaviors. Bofh the ma- 
terial pmcedures m d  the spirit, however, reqt~ired conditions of the larger 
environment: that could make them viable. Not only did Weber see bureau- 
cracy as the governmental struct-ure that evened the playing field far the 
rising industrial and mrchant classes but he took it for granted that only a 
bureaucratic spirit compatible with the economy" enhpreneurial spirit 
could pmduce officials dedicated to applying law evenhanddb and pre- 
$ictakly 01% the field of eco~~omic actkity A duty ethic would c o r ~ s p o ~ ~ d  
to the e~~trepreneurial reinvestment ethic: the o ~ ~ e  originating with Lather, 
the other with Calvin (cf. also Rendix, 1962, pp. 312-313, fn. 13). 

If this irtte~retation of the develoy,ment of modem civilization is 
taken into accomt; as it generally has not been in. the narrow precincts of 
public admkistration, the spirit of officialdarn needed in. a truly modern 
bureaucracy cannot be understood. In short, the structures of hreau-  
cracy also require the presence of people who will feel bound to the ulti- 
mate functional values of bureaucracy within the context of re;invest- 
ment-capitafist eco~~omic developmnt. These d u e s  stem from a 
mw-hded religious sense of Cod's way in the world (theodicy). 

The entire symptomatotogy of complaix~ts about latter-day bul-eau- 
cratic dydmctions is already contained in Max Weber's depiction of its 
founding functions. Say, for example, officials lack the duty ethic. This 
ethic requires that they consciously subordinate themselves to the eco- 
nomic spirit that rc?quirc?s stable markets and other legal conskaints (such 
as the guaranteed enforcement of contracts and collection of debts). In 
the absence of the ethic, bureaucracy gets in the way of economic devel- 
opmer~t. 'This applies to aiready established moderr1 countries or coun- 
tries still hoping to become modern. Alterr~atives originating in orl;.anj.za- 
tiond s t r u c h ~ s  of t-he past then threaten to be resurrected in the p s e n t  
and future. Without a neut-ral and reliable bureaucracy, for example, the 
present R~~ssia and mainland Chka cmnot produce the stable m d  pre- 
dictable playing field that will encourage orighal. capital. investment, 
much less reinvestment. The six characteristics of bureaucracy plus 

the duty ethic is subordinate to somethirzg msembliz.rg the Pwtes- 
tant ethic (see Bellah, 1957)-must therefore be carefully read in the con- 
text of alternative history of future culture, 



The Meaning of 
Bureaucracy's inner Structures 

Once ihe exter~~ai functions of bureaucracy are heid cka* in mind, the 
m e a ~ h ~ g  of the stmchnrcs of bwaucracy car7 be grasped by co~~trasting 
them against their most recent alternatives (although this does not ex- 
clude logical. speculation about the constellation of future alternatives). 
We do so by f d o w h g  Weber (1968, pp. 956958). 

Division of Labr  

:In government, this refcrs to fixed oficial jurisdicthai areas, These are 
contrasted aga i~~s t  the vague, unsteady and unsystematic splittix~g of 
tasks under previm patriarchal and patrimonial systems, clear ohstacks 
agaixlst rational economic development. 

The principle of office hierarchy, levels of graded authorit): a fimly or- 
dered system of super- and subordination provides orderihess fostcrhg 
internal contrd that can p r d u w  outward predktability. m e r e  jurisdic- 
tion praduces clear dhision betwe11 tasks at m y  given level, hiermhy 
produces a vertical division of levels concerned with matters of different 
scope and importance. Hierarchy is also the control mechanism that 
holds the dirrisian of labor together resultkg in a trnified policy and pro- 
gram structure. In contrast, with premodern organizations it is not reli- 
ably possiblc for clients to tell who is in charge of what, that is, whose 
commands are responsible or autlho~tat-ive in relation to another". Tech- 
nically; hierarchical stmcturc dlows the creation of a massive administra- 
tive structure within which the hiti;her-ups c m  at least claim abstract 
howledge of what is g ~ h ~ g  017 below, eve11 if nnillions are involved. 

Written Documentation 

Written documentation produces a third referent between disagreehg 
parties to a dispute, contrasting against word of mouth in which one 
party" claim is directed witJnout further evidence agairtst another. In 
contrast to the oral history of pakiarchal or patrimonial auiclnority doc- 
umentation provides bureaucracy with a memory independent of Lhe 



minds and rnouths of officials, enabling both internal controls and ex- 
ternal controls by the political authorities, Documentation makes the 
actior~s of bureaucrats traceable a r~d at least in printriple inspectable by 
authoritative outsiders. This paper trajl seen from the r~egative side is 
red tape. 

Staff of Trained Experts 

The separation of action from purely personal qualjfications and the sub- 
ordinalion of such qualifications to impersonal and general standards, is 
further advanced by the requirement for expert trainjng of officials. This 
produces a cultclre and psychology menable to stadardized adminis- 
trative rules and procedure" cmtrast, earlier foms of adminit;tration 
tended to be peso~~alistic and dependex~t on t-he luck of tt7e draw in the 
assignment of a judge or official (rule by amateurs in. the arighal sense of 
the word). 

Full Working Capacity of the Official 

This term is not understmdable, or understandable only in ergonomic 
tems, except for a previous comprehension that the officil71 is driven by a 
duty ethic that: draws on the ge~~eralized work ethic of t-he modem civi- 
lization. Ur~der this ethic, fulfitiment of o ~ ~ e ' s  duLies it; nahnrally assumed 
to be af the highest priority before any personal needs, preferences, or 
wmts. The duty ethic guarantees all. clients probable f-ulfilhent af their 
expectation that their legitimate needs will be taken care af with all possi- 
ble human effort, 

General Rules 

:In contrast to lrhc prior publication and continuous ilnposition of generai 
rules, premodem o~anization works under arbitrary, often unpublished 
ex post fado rules, the very opposite of predictable admiyristration that 
the economy m d  law of a modern civilization require. 
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Charles T. Goodsell, 
Virgirzia FJolyZeclznic Insfitate and State Ulzz"1:~e~il-y 

A slmg term meming unjustified attack on government employees, trsed 
primarily in the United States amd d e n  in refermce to cizrr?er civil, e r -  
vmts of the federal government, 

M i l e  the word ""breaucrat" ' h a s  a technical rneanjng in the sociology 
of large organizatjons, in lay parlance it is a pejorative term rekrring to 
any long-term government empioyecz or civil serwant. The bureaucrat in 
this sense is regarded as perso11ifyir7g the allegedly negative features of 
"bweaucmcy," that is, being lazy, de-minded, rigid, wastefut, a d  eager 
to retain power. 

T%e verb "to bash" has had a number of slang meanings in the English- 
speakixlg world over the past two centuries. In this context, it means to 
strike with a crushing or smashing blow or to flog. Some elymologists 
believe the term is echoic, that is, an example of onomatoyoeia, a word 
whose pronunciation imitates the s o u d  of its referent. Other historians 
of language thi~"tk the term may be a blend of the verbs ""bar"tgfhand 
"smash"" or, aifernatiwely, a thicker"tir"tg of "pas;:h.'" 

"Bureaucrat bashingf>robabiy entered the American political vocabu- 
lary in the 1970s. The expression has since spread to some other English- 
speaking countries, but seems not to be as popular there as in the United 
States.. The term, on its face, would appear to be trseful. to those who are 
disgu&ed with goveralmemlt. kt, those most likely to use it tend to have 
the opposite view, that condemnation of government emplopes is ofien 
ugustified and should itself be condernned. ?b them, "bureaucrat bash- 
ing" mrneans ar"t undeskaible or umeeded flogging of pubiic empioyeczs. 



:It is possible that the term was used this way for the first time durjslg 
the 1976 presidential. campaign of Jirnrny Carter. Sovne observers, partk- 
uIarl.y joun~dists and acadennicians empathetic with federd civil ser- 
vmts or the existing potitical establishmer~t, were dismayt.d by Carterfs 
attacrks on '%e bumaucrats"' as entre~~ched defenders of the Washhgton 
status quo. During his presidency, Carter continued this line of rhetoric 
from time to time, accompmied by small. acts considered insulthg by 
federal employees, such as levying parkixlg charges and turning off the 
hot water in government bathrooms. Critics said he was "bashing" fed- 
eral. bureaucrats. 

The tern's use was =affirmed in the following decade in the aftermath. 
of the 1980 preside17tial campaign of Rondd Reagm. He attacked bu- 
reaucracry with rex~ewed wigor, connecting the theme to his ideological. 
conservatfvism, The federal burc.aucrats, particuhrly those holding key 
positions in. Washington, kvere depicted as contemptible loafers, incom- 
pemts, meddlers, amd-above all.-pemders Chtce in office, he contin- 
ued, like Carter, to sound the theme in. speeches, givhg the impression 
that a smaller and less interfering government would be possible only if 
the permanent bureaucracy could be beaten back. Also, as under Carter, 
a number of workplace practices further infuriated federal workers, such 
as monitoring phl,r~e d l s ,  reducing ofl"icc size, seeking antileak fledges, 
and sampling urine for drugs. The Admi~~istratiods Private Sector Sur- 
vey on Cost Control, otherwise k ~ o w n  as the Grace Commissior~, height- 
ened tensions hrther by conducting a campaign to save billions of dol- 
lars by investigilling the suppnsedly wasteful practices of govercllnent 
with a view to replacing them, with efficient business n,etho$s. 

The administration of Bill Clinton, coming to power in 1993, did. not 
"bash" "bureaucrats overtb but did take the position that the federal gov- 
ernment was "broken" m d  rreeded drastic overhaul. Its program, hewn 
as "rehventing govmment,"' was led by Vice Preside17.t Gore and insti- 
tutionalized by means of orgm~ization and proces called t-he National 
Performance Rewiew (NI'R). The probiem wieh governmer~t, accordir~g to 
the NPR, was bad systems rather than bad people, yet mmy federal civil 
servants felt that the mderlying objective was to lower fecferal expendi- 
tures and ntrmbers of employees in preparation for Clinton% 1996 reelec- 
tion campaign, 

Since the mid-19KOs, those disturbed by bureaucrat bashing have taken 
a number of steps to counter the practice, Paul A, Volcker, former chair- 
m m  of the Federal Reserve, contended that a "'quiet crisis" of 1owerc.d 



morale and recruitment attractiveness had emcrged in the federal ser- 
vice. He hence organized the National Commissim on the Plablic Service, 
or Volcker Commission, to promote respect and enhanceme~~t of t-he fed- 
eral career service. The American Society for Public Admir~istration 
launched a Natioml C a m p a i ~ ~  for lrhe Public Service and the Pu:blic Em- 
ployees Roundtable, a coalition of pro-civil-service associations, sgon- 
sored an annud Public %rvice Zccognition Week. Recognizing that all of: 
these activities were directed at the national gaver~~ment, a National 
Commission on the State and Local Public Service, h o w n  as the Whter 
Commission, was formed to promottz study# refoms, and renewed ap- 
preciation of government service at the state and local levels. 

Yet, bureaucrat bashing will not c m e  to a halt in the. face of such bu- 
reaucrat boosting. Indeed, its further inter~sificatio~~ can prclhably be ex- 
pected in the Fa r s  and decades ahead. The reason is not objective in- 
feriority on the part of America" public servants; they are among the 
most dicient, honest, m d  responsive in the world. The expliznation ies, 
rather, in the simple fact that bureaucrats make a handy scapegoat for 
disenchmment with government, Elected officeholders can point to the 
bu~auc ra t s  to explain why their poljcies did not work as promised. 
Campaigning politicians c m  say that inefficimt bureaucrats are a source 
of budgetary fat that can be cut in order to reduce taxes even while in- 
creasir~g programs. 

Condem~atinn of goverz~ment employees occurs in evmy country of 
the world, of course. Xn autharitarian. regimes it is often deserved because 
of arbitray m d  tmfair conduct by officials. In developkg countries it may 
be jusMfied by cormpt bet-ravjor or inadequate levels of: service pali,ty or 
quantity caused by lack of funds. But in some nations, such as Micstem 
European states and the industrialized politjes of the Pacific Rim, the pub- 
:lie service has a dignified history and is sufficiently professionalized to 
enjoy substa~tial respect. The United States, with its indiwidualistic cut- 
ture and market-oriented ecommy, togett7er with a tradition of llmited 
and cheCked goven~ment power; does not possess the historxical legacy or 
contemporary context required to support such a view. Hence bureaucrat 
b a s h g  will, corrthue to be a kat-urc? of its polWcd Imdscape. 

Bibliography 

GoodtjelI, Charles T., 19134, The Case fur Burenl-tcracy, 3rd ed. Chatham, NJ: 
Chatham House, 



Lane, Larry M-. and Jarnes E WoIP, 2990. The Ht4rnal.a Resoul-ce Crisis in the Pztbile 
Sector, New York: Quorum, 

Wamsleqr Gary L. et- al., 11390. Rgfoundi~zg Public Adminisiradion. Beverly Hills: 
Sage. 

Wickwar, Hardy, 1991. I""oz~~er nzzd Service. Westport, CT: Greenwood Press, 
Wifson, james Q., 1989, Bzrre~zrcreircy, New York: Basic Books. 



A sichess found in governmental orgmizations that reduces their effec- 
tiveness in meeting policy and program goals in an efficient, yet respon- 

Modern bureaucracy has been viewed by many observers as an effi- 
cient method of stfucturing large orgmizatims that perfom muthe m& 
complcx tasks. The Weberiar~ model of legal-ratioml auihority as found 
in bureaucracy is believed to be itr.2 ideal that in practice m y  takc varied 
foms. No~~etheless, certab~ features are co~~sidered most comm011: hier- 
archy, division of labar, adherence to written rules, record-keeping, objec- 
tive and impartial decisionmaking, and full-time, expert career profes- 
sionals. Bureaucracy as an efficient machine is a metaphor for its illbility 
to perform tasks consistently, impartially, and econornicall;y. 

However, modern bureaucracy has its critics in organization theory; as 
well as among the general public. Their criticisms rmge from the wit@ to 
the sopkticatcd. Several simple "haws"' of bureaucracy draw attention 
to "'dy sfunctionai," even "'palhologicai," admhistrative behaviors, that 
is, behaviors that are considered pathotogical because they do not enable 
the organization to accomplish its goals. For example, Parkhson" Law is 
'*w~rk expmds so as to fill the time availrxble far its completion,'' and the 
Peter Principle states, "'Employees tend to be promoted to their level of 
incompetence." These light-hearkd jabs at bureaucracy point to the per- 
ceivctt inefficiency and lncoxnpetence of bureaucrats. 

More serious criticisms of bureaucracy were written in the mid-to-late 
twel~tieth centmy by organization theorists who betieved that seemingly 



desirable characteristics of bureaucracy can become dysfunctional or 
pathological for the organization. This can occur due to individual needs 
or because of the bureaucracfs struchre ar~d reward system. 
An early critic, Robert Merton (1940), argued that strict adhere~~cre tru 

ru:ies cm become a r ~  end in itself, resulting in "'goal d i sp l a~men t ,~  that 
is, where the organization" goals are replaced by conformity to rules. Clf- 
ten promoted by the bureaucratic training and reward system, this 
process in. turn produces bureaucratic rigidity, red tape, m d  resistance to 
change, 

Another palhology focuses prharily on the interpersonal behavior of 
bureaucrats, both in client and suborcthate relationships. Victor Thomp- 
SOLI (1461) defhes %ureaupalhologyff as the behavior pattern of insecm 
people using their authority to dominate and co~~troi  others. Persol~al 
anxiety and insectlrity may be produced by certak persordity traits but 
can also be encouraged by the bureatrcracy" eglborate system of rules, 
oversight, and punishments. With employees, managers may develop a 
host of procedures, policies, and standards that goverll even the mast 
trivial decisions of subordinates. In tryi.ng to follow the rules to the letter 
to avoid reprimands, officials m y  make little accommodation for the ex- 
ceptional case. As bureaucracies stress inzpartialiv and impersonality in 
public contacts, bureaucrats may also adopt an arrogant, harsh, a r~d  
domineerhg attitude toward those they serve. 

A fascinating study of dysfunctimal bul-eaucratic behavior in two 
French ptrblic bureatrcracies was written by socialogist Michel Crozier 
(1964). He observed these characteristics: impersonal rules, centralization 
of decisions, in.efrr.ctiue communication between hierarchic4 levels, peer 
group pressures on the individual, and the development of internal. 
p w e r  relatimships. These resulted in an orgmkation's inabihty to cor- 
rect its bdavior by l e a m a  from its mistakes. Cmzier also argues that 
s m e  observed bc.haviors may be exacerbated by societfs culture?, espe- 
ciatly in his cases, the French refiance on fomal (ratber than infomal) re- 
lationships, lfie isolation of t-he individual, and t-he lack of coilective, co- 
operative norms. 

Scholars in the 1970s and 1980s drew attention to the debilitating ef- 
fects on hdicriduals from a lifetime career in, bureaucracy Drawing on 
Max Weber and German philosopher furgen Habermas, Ralph flummel 
(1982) describes the buxaucrat as a '"truncated" persmaliw who is able 
to understand life ody  in the structured terms of h ie ra~hy and technical 
competence. As a result, humarGstic vaiuctti are absent in one" p e r s o d  



and professional life, aa well aa in the organization. Techocratic: and bu- 
reaucratic values are thus dominant within public organizations that 
should he held accomtahie by outside political -and cmstituent forces 
but ofte11 are not. 

More recent critics of bureaucracy have suggested that public agen- 
cies are inherently inefficient because they tend to maximize their own 
self-interest in a fashion that may be rational far managers and the 
agency, btrt pathological far the government and for the public interest. 
Bureaucrats art. thought to seek budget growth, to expand the number 
of subordinates, and to control, information flows in order to improve 
individual and organizational power m d  prestige. Tkse  behaviors are 
encouraged not only by the tractitional characte1.islics of bureaucracy, 
but dso  by key ecor~omic factors----that is, the lack of market competi- 
tion for pubiic services and the n a t u ~  of public goods that are usuaily 
supplied by government. 
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ORGAN ONAL CULTURE 

Ctly B. Adams, 
Ui~iveusity of Missouri, Cnlzl-mbia 

A concept in or an approach to the study of orgaPlizatims focusing on el- 
ements thought to be overlooked by the more prevalent functional and 
rational approaches such as organizational. design, hurnan relatio~~s, sys- 
tems, and organizational politics. T'he study may focus on orgar~izatiod 
artifacts, such as stories, symbok, ceremonies, rituais, myths, sagas, tales, 
heroes, taboos, jargon, slang, metaphors, gest-ures, signs, humor, gossip, 
rumor, and proverbs, andlor on the values, beliefs, m d  feeli-ngs that are 
seen as ttncderlying such artifacts; &/or on the context-specific mean- 
ings made by members of the organization and other organizationally 
relevant publics, as well as researchers3interpretations of those mean- 
ings. Which of these is seen as defining organizational culture depends 
on the way "culhre" is understood. Organizational cutturc. studies de- 
veloped largely in lrhe I980s, although there are earlier works t-hat can be 
inriuded under this heading. Simultaneous devclc.,pmerrts in E u r ~ e  and 
the U.S. largely followed distkct themes. 

Origins, Definitions, and Early History 

Culture as a concept has historicauy been the cmcern of anthropologists, 
who, however, have developed no consensus on its definition. Various 
schools of thoul;ht -ad metl-todolot;ies wilfiin anthropology have influ- 



enced definitions and treatments of organizational culture. Fur example, 
anthropologists Kroeber and Kluckhohn (1952) developed a functionalist 
pavective, while Levi-Strauss (1964) pursued a structural approach. 
Their influences ar~d others from anthropolol5y can be seen in Che five 
p e r ~ e e i v e s  01.1 orl;.anizatio~~ai cdture presented in 5mircich ( 1983). Two 
of the perspectives she djscusses construe culture as a variable: one ex- 
arnkes differences bet-vveen orgmizations across national cultures (with 
culture as an jndependent variable), while the other looks at culture as a 
depedent variable withh particular organizatiom (.the corporate cul- 
ture approach). Tlte remaining three approaches treat "culture" 
metaphorically as a way of seeing organizatjms, These include a sym- 
bolic approa"; a cfinical, psychodynamic appmch; and a cognitive ap- 
proach, This early frmework still accurately describes lfie rmge of cur- 
rent approaches to ort;anizatio~~al cultures. 

T%e nation of culture in an organizational context goes back at least as 
far as a 1954 study by Elltiott Jaques. The English sociologist Barry A. 
Turner made the first extensive use of the concept of c a m  in skrdying 
organizations in 1971. Within public administration, some of the early 
work of the institutionalist school has much in common with later work 
in organizalional culture, Selznick (1949) and Kauhan (1960) are two ex- 
amples. 

The Recent Development of 
Organizational Culture 

Current work jn orgmizational culture developed rapidly at the end of 
the 19I70s and early 1980s. In the later 19I70s, the Orgmizatioszal Symbol- 
ism Network, a group of primarily U.S. academics, was formed. In the 
early 1980s in Europe, the Standing Conference on Organizational Sym- 
bolism (SC'OS) was started (a part of EGOS, the Eurvean Group on Or- 
gal~ization Studies, the cour~terpart of the U.S. Academy of Manage- 
ment). A 1979 cor~ferertce at the University of Illinois led to the 
ptrblication of a cotlection of essay S, edited by Louis A. Pond y and others 
(1983)- B e g h h g  jn 4981, several iterations of a summer conference on 
""lterpretive Approaches to the Study of Organlzatians" were held 
Ihrough the auspices of the Communications Department at the Uniwr- 
sity of Utah. In 1983, Michael Owen Jones and o.thers orgmized a confer- 
ence entitled ''Myth, Syvnbols and Folklore: Expanding the Analysis of 
Orgmizations'kt the Uniwersity of Cdiiomia-Los A~~geles. This was fol- 



bwed by another conference in 11984, "Organizational Cultme and the 
Mmning of Life in the Workplace." Held at the University of British Co- 
lumbia in Cal~acla, it was the first institutional naming of the field arr; or- 
ganizationd culture (the essays are col:iected in Frost et al. 1985). Two 
other conferex~ces werc? &so held h 1984: 'Torporate CuItum: From the 
Native" Point of Viekv," h California, and "Managing Corporate Cul- 
tures" at the University of Pittsburgh. Others followed. Five influential 
academic journals devoted entire issues to the topic of orgmizational cul- 
ture, The first was the Adnzinistrativc Science Quarterly in Fall 1983, It was 
followed by the Jolar~zal of Malzageme~t and Oqanizntionnl Dynamics in 
Spring and Fall 1%4, ~ s p e c t i v e b  m d  the lorrrrzal of Malzagement Stzldics 
and C)rgazizatim Sfz-ldies, two Europem jownals, in 1986, 

This early outpoul-ing of work devefoped into two fairly distinct 
schoots of thougfnt. C)xw evolwed out of comparisons betmen increas- 
ingly more successful Japmese firms and laggixlg U.S. productivity at the 
time- L,argely developed in the U.S., it c m e  to be h o w n  as the ""crpo- 
rate culture" "school. Today its scholars are often searchhg far qumtita- 
h e  measures of culture, and m y  European and other m - U . S .  schol- 
ars are active in this stream, 

The second school of thought evolved out of a more difhsc dissatishc- 
tion with traditior~al theories of organization a d  manageme* on the 
one hmd  by those taking qualitatiwe, fieid-based methodological ap- 
proaches to shxdying orgm~izatiom, 01% the other har~d by those with con- 
cerns rooted in the philosophy of science (including social science), 
which kvere receiving hcreasbg attention in. a wide variety of disciplines 
(includhg cultural anthropology, social history; literary criticism, qualita- 
tive socioIogy). This latter approach, in particular, has been more exten- 
sively developed by European scholars and professional associations. 
Largely under the influence of their work, it has come to be known as the 
"organizational symholism'kschool. 

Between them has emerged a third camp, the more general "organiza- 
tional. culture"' school, that seeks to cJevetop generalizable typologies of 
cultures informed by context-specific data. mese three streams will be 
exambed in. turn. 

Corporate Culture 

Much of the attention, both popular and acadennic, tn organizational cul- 
ture shndies dates to lrhe pubtication of several popuiar books in the. early 



1980s. Two books cmcemixlg Japanese management styles are often in- 
cluded in this historical reckoning: 0uchi"s Theoy Z (2983) and Peters 
and Waterman" Iflz Search of Excellence (1982). But it was Deal and 
:Ke~.u~edy"s C ~ ~ o r a f : e  C Z ~ ~ ~ E . L ~ P S  (3982) t-hat gave Lhe field one of its names 
and established a f rarnew ark for debate. 'The authors ide~~l-if ied various 
rituals, symbols, and heroes of contemporary corporate American life 
and prescribed their adoption by ather compmies wishing to be ""suc- 
cessf~~l." This book and other work in. the same vein seem to treat culture 
almost as if it were a souvenir for corporate tourists: collections of de- 
parmental celebrations, retirement mementos, offjce costumes, phrase 
book Qrdnologies, and the like, which we= claimed to be unique to the 
cufture in which they were found. These authors argued that organiza- 
tional leaders and managers could develop successfui companies ar~d 
agencies by creating, deployhg, a ~ d  nnanagkg these cultural artifncts. 

Among ather things, the discovery that identical stories appeared in, 

different organizations led to a broadenkg of this view of culture, It led, 
far example, ta a new line of inquiry exploring whether *'industriesrr 
could be said to have unique cultures. An interesting variant of this re- 
search seeks to determine whether a geographic region furtfier distin- 
guishes among organizations withixs. a sirsgle industry: for example, are 
Silicon Valley (California) electronics firms different culturally from 
Route 128 (Massachusetts) e1ectronj.c~ firms (Weiss and Delbecq 1987)7 

Ihe  question of regional inffuctnce has its parallel in studies that seek 
to determhe the jntersections of national cultural effects and arganiza- 
tionall cultural effects, of which Geert Hofstede, the Dutch organizational 
scholar, has been the central figure. His research in, multhational corpo- 
rations (MNCs) claims that even withixs. a shgle MNC, employees in dif- 
ferent national offices reflect national culture more than covorate culture 
(e.g., Hofstt-.de 3984). Others, howevex; have been unable to replicate 
Hofstedc.3 research, suggesting that he was also finding the. efictcts of a 
pmticular profession% culture (in this case, e~~gineers). 

Organizational Culture 

Edgar H.. Schein, the M1T orgmizational psychologist, has produced the 
best known writint,: witlain this stream. The ideas that first appeased in a 
nurnber of working papers m d  journal articles are developed in. Orcqalzi- 
zatirinnl Cultztrt. arzd kadeushz'p, first published in 1985 and exy mded and 
revised in a second edi t io~~ in 1992. ScheWs analysis wits then, ar~d the 



second edition still is, the most thorough conceptual treatment of the 
subject, albeit from the standpoint of a social psychologist interested in 
client-drivcn research (what he calls a "clirGdf'"erspective), as distir"tct 
from research driven by the researcher 'S ir"tl-t;rests. His treament reflects 
the hctionalist approacl~ to culture developed by Kluckhohn alo~~gside 
Scheh's own open systems approach, developed in. his earlier work in, 

organizational psycho2ogy. T%e I992 edition retabs the chapter entitled 
""Ehieal Problems in Studying Organizational Cultures" (chapter 10), 
still the best (and perhaps only) discussion of what it means from the 
client's point of view to have a cmsultant/~searcher miake public that 
which is organizationally private (if not tacit) knowledge. 

5chein begins by defining organizational cultm, givhg an arheology 
of levels of culture from lrhe more visible '"rtifacts"" to the "espoused val- 
uesf%at underlie them (the strategies, goais, philosophies) to the more 
deeply buried ""basic trnderlying assumptions," the "unconscious, taken- 
for-grmted beliefs' perceptions, thoughts, m d  feelings" that are the "'ulti- 
mate source of values and action" (1992, p. 17). When it first appeared, 
Schein's theoxtiral argument raised several of the issues that stiU mark 
dc.bate in the field today. As his title indicates, he considers organiza- 
k n a l  leaders to be the active creators of organizational cultures, a posi- 
tion logical-as he himself has remarkd---in the context of his own ac- 
cess as a consdta~~t  to top organizationd levels. 

lhis leader-focused approach was adopted by many scholars. It raised 
a key conceptual question: are orgmizational cultures established ouEy by 
leaders at the top of the organization? A second conceptual issue derives 
from this top-down view: whether there is a one-to-one relationship be- 
tween organizational boundaries and culture-one wgmization, m e  
unitary cullure, There is no room in this view for subcultures or counter- 
cultures. Both, of these assumptions, shared by the corporate culture 
school, have beer1 challenged by other resemhers who have studied cul- 
ture on the shop floor, amol"tg employees ar~d nnidievel managers, and in 
occupationd and profes"im"Lsubcdturt-.s. :Most organizational culture 
theorists (e.g., S a c h a m  1991; Trice and Beyer 1993) now accept that any 
organization may contain mzzltipe cultures or subcultures, not d l  of 
them created by organizational leaders or mmagers. 

These later studies move closer to a phenomenologkal point of view, 
seeing artifacts as the expressions of less visible values, beliefs, feelings, 
meallings. Yet the appoach is still a positivist view that sees the rc?ali.ty 
of cultum in the organization, rather than in the researcher's i.!ic!u.? of the 



organizatioal. It is an approach that seeks to discover universally appli- 
cable rules* 

Organizational Symbolism and 
Cultural Studies of Organizations 

Some organizational culture scholars have followed the ""iterpretive 
turn" made by many in reaction against the perceived limitations of 
positivist science. This represents an ontological shift to a view that or- 
ganizational cultures are perceived, not factual, realities. More recently, 
others have made a "narrative turn'9o focus on language and rhetori- 
cal issues (see, e.g., Czarniawska-Joerge.; 1997; Golden-Biddfe and 
Locke 1993; Hatch 1996; OfConnor 1995; Srnircich 1995; Van Maanen 
1995; White 1992; Yanow 1995)- This includes at tent io~~ to forms of 
(re)presentation of field work, parallel to developments in anthropol- 
ogy that explore how the writing trp of field notes can, itself, create (a 
view of) culture. 

Those following these paths make a radical departure horn earlier 
treatments of the concept of culture, Here, integral questions of reality? 
knowledge, and methodology are k i n g  worked out. If culture is under- 
stood to he ""real," then it can be studied and ~ I ~ W I T  through Objective 
fact-gathering mems such as those specified by po"iti"ism and the scien- 
tific mefhod, a ~ d  researchers cm generate "'iaws'kr principles about or- 
ganizational culture that are generalizable across orgmizations. But an 
interpretive position argues that this is not the case: that culture, rather 
than being "'real," is a way of seeing organizations that entails method- 
ological implicalions as well. Cultural analyses of organizations gemrate 
shuation-specifjc howledge that reflects organizational actorshnder- 
standings of their sitzlations and reseasrrhers2nteqrehtims of those un- 
$erstandhgs as well as of their own experiences. Both the subject of 
study and lrhc researcher we mderstood to be situirted in specific con- 
texts. Ge~~eralizable typolot;ies are not possible, in this wiew. 

Initial arguments about the Qisthctions between positivist and hter- 
pretive theories cast them as differences between qumtitative m d  quali- 
tative methods- But that is a misleading distirrction: researchers who con- 
duct open-mded interviews or who act as pmticipant observers also 
quantify when it is necessary Nei.t_her yuantjLative nor yualitahe meth- 
ods inherently require the researcher to turn away from the ontological 
and epistemobgical assunnptio~~s of positivist science. 



TThe i n t e ~ ~ t i v e  turn in organizational culture has rested, in part, on 
the question of unitary versus multiple cultures. Seeing organizations 
from the perspective of agmcy executives implkd that there was or* 
one legitimate view of each orgm~izatiods culhnre-and that cu:iture was 
singd"': When researchers looked at the organization h m  other posi- 
tions-from the shop floor, for exmple, or from hside various depart- 
ments-cultural singtrlarity disappeared in the face of the meanhgs 
made of organizational. actions by employees in the situation. T%e inter- 
pretive turn places the problem of mea~zing at the center of research: 
memings made by organizational actors, as well as meanhgs made by 
researchers nlho interpret actors' memings. 

Seeing organizationd cu l tms  from different vantage points intro- 
duced a world of multiple realities. Orgar~izational reaiity was no lor~ger 
seen to exist externai to the person perceivhg that reality, r/vheeher that 
person is an employee or a researcher. Knowledge c m e  to be seen as a 
creation by subjects in a situation; it is subjective howledge (in the sense 
that it pertiltins to the subject), not objective (externally derived) h~owl-  
edge. Following on or =creating the thinkjng of Eumgem philosophers 
(Schutz and phenomenologyI Ricoeur met hermeneutks) m d  their U.S. 
counterparts (Garfinkel and ethslonstethodalogy,omodolog Goffrnan and Mead and 
symholic hkractimism), Iheorists workh~g from this view see a repre- 
sentatio~~al relationship hemem cuitural belic-lfs, values, and feelings and 
the artifacts that express them. 'This wiew has led t h m  to focus on sym- 
bolic objects, Imguage, and acts as representations or embodiments of 
memings. This school of thought is often referred to as "organizational 
symb~lisrn.'~ 

Much of this work has keen done by Euroyean and other non-W, re- 
searchers, particdarly within the Standhg Confererne on C)rganisational 
Symbolism JSCOS) formed over a decade ago. Two edited collections of 
SCOS confere~~ce papers, Gag:liardi (1990) and Turner 099(1), are note- 
r/vorthy both in t-heir symbolic-ink~retive approach to the slaibject and in 
their inclusior~ of pu$lic agen"ies as subjects of study (the Dankh Min- 
istry of Domestic Affairs, NASXs Space Shuttle, the L,tmeberg, Germmy, 
municipal saltworks, the Washington State Ferry System, an English 
prison, m d  so forth). 

:In the U.S. most of the work from a symbolic perspective has appeared 
in academic jousnals. &e exception is Ott (5989), who places symbolism 
at the heart of what culture is all about, while building on Schein"s three- 
part cultul-aI structure. Another is the w r k  of hgersoli a r~d  Adams 



(1.9921, an ethnography of the takeover of the Washingkm State Ferry 
System by the state's Department of Rmsportatim (DOT). Theirs is a 
view of culture as cognition, irtcludilng its tacit aspects, taking a cdturd 
approach to Lhe study of the ferry system ne that focuses o~n manings 
made by actors in the situatio~n-rather than seeing the organization's 
culture as a set af objects or rituals. h a related vein, Yannw (1994) ex- 
plores bvays in, bvhich the organizational metaphors, buildings, and acts 
af a public agency, the Israel Corporation of Commmity Centers, were 
symbolic rcpsesentations of policy and organizational meabgs ,  thereby 
communicating those meanings, even as tacit bowledge, to multiple au- 
diences or 'keaders," Kunzda" (1992) may also be considered a cultural 
approach. Fhdillg that mwgerial  uses of corporate cuiture concepts 
have produced feelings of alienation arrro~~g rrriddk- and lower-level em- 
pioyees, without necessarily enabling greakr c o n t d  over them, Kwnda 
addresses the moral responsibility af culture researchers providhg mm- 
agers with tools to alter bvorkers\ealities. The question of meanings 
made by the actors in the arganizatianal situation is central ta these 
analyses. 

Turning to culturc. as an approach, rather than a variable to be studied, 
situates methodological concerns within their related ques t i~m of 
h w l e d g e  arnd reality This links cultural studies of organizations to 
other recent theoretical developments: feminist, critical, literary, and 
po"emoden7 theoretical approachc.~. Eczmhist and critical themists (e.g., 
Mlxtakv 1990) have called attention to the fact that much af what is pre- 
sented as neutral and universal bokvledge is actually based an an as- 
sumed nnrlx. (Far femkist theorists, that nnrlx has been seen typically as 
male; for criticd theorists, the norm is seen to embody a power-based sta- 
tus, resting Wicdly on class and/or race and /orf lately, gendes.) These 
critiques call attention to the context of the researchcrr producing knowl- 
edge, as well as to the subject of howledge. In narratke, rltetorical, and 
literary cri(ical theories, this point appears in analyses of writing that ar- 
gue that the text is arr; much a represe~ntation of the author as a reilection 
of the subject (see, e.g., Golden-Riddle and Lode  1993; Van Maanen 
1988). In anthropology; for example, the language used by ethographers 
convinces (or fails tn convince) the reader that the ethtsograpfser was 
truly present in and cmersant  with the place that is being p~sented .  
Such analyses invoke meltnods of Iferary criticism to malyze repfesenta- 
lions of cdturc as narratives that use rhetorical tools to persuade the 
reader of t-he veracity of t-he account. By ex t e~~s io~~ ,  organizational prac- 



tices may also be "read" as "texts" "tended to convhce multiple audi- 
ences ("readers"), who may read those texts quite differentlyY To judge 
from recent scholarly work il.1 economics, policy ar~aiysis, and other 
fidds, this is a r ~  important new dirc?ctio~~ that cultural ar~atyses of orga~i- 
zational theories and p rx t i emrc  now t a h g .  
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m e  psychological drive for consensus, which tends to suppress both dis- 
sent and the appraisal of alternatives in small, decisionrnaking groups. 
Groupthirzk tends to occur when kdividuals vahe membership in the 
group and identify strongly with their colleagues. It may also occur be- 
cause the group kadw does not encourage dissexlt or hecauric. of stressfd 
situations that make the group more cohesive. The essellce oi it though, 
is that the members suppress doubts and criticisms &out proposed 
courses of action, with the result that the group chooses riskier and more 
ill-advised policies than kvould otherwise have been the case, Graup- 
think, becatrse it refers to a deterioration of mental efficiency and moral 
judgment due to in-group pressures, has an invidious cmnotatim. TThe 
tern derives from Trvin L, Janis, Vicfinrs qf Grozrpflzilzk: A Psycholagiml 
S f zldy I$ Foreir - l  Decisiol~s at zd fiascoes (19172). 

Social comcntnry in Western settings has long been Mt of referexlees 
to the negative featms of gaups or other human cotlectivities. The au- 
tonomous individual has reig~~cld in many cjrcles as lrhe ideal, and h a a n  
aggregates oftc.sn have been portrayed as a m;njor cause of the fast fall 
from h e r e n t  grace of people when they are part of some humm ilggrc.- 
gate, Thtrs many early commentators were impressed by the power of 
people in collectivities, and this basic: perception often got translated as a 
fear of "the mob" or the "the group mind"' that could arouse nomally 
docile and God-fearing folk to do thi.ngs they otherwise wodd not even 
contmplak (e.g., Golembiewski 1962, esp. pp. 8--26). 



E;rc?ud% theo~tical interpretat-im is as e l q m t  as anyone%s, and as ex- 
&erne. He proposed directly that ''In a group m individual is brought un- 
der conditio~~s r/vhich albw hinl [or her] to h o w  oif the repressions of 
. . . uncol~scious ir~stincts."" That constituted a fateful ur~shackling for 
Freud, no doubt about that. b r  lrhc ""unconsciousf" is nothing less than 
the mental databmk "'in. which all tlmf is evil in the hmmm mbd  is con- 
tained as a predisposition" "(quoted in Strachey 1955, p, 74, emphasis 
added). 

Put a person in a group context, then, and (at least for Freud) a trou- 
bling array of "aayparentfy new characteristicls" will appear, Those char- 
acteristics are not really mw, however, but activations of potentialities for 
evil alreat-fy in the person, and suddenly released by a "group co~~ciitior~," 

ong the latest variants in this tradition about humm coHectivities 
as ge~~erally troublesome, if not absolutely evil, is t-he concept of "group- 
think"" elaborated so brilliantly by Janis (ZgIi"2). In turn, the two sections 
below detail Jmis's sie.rvs, and then emphasize several. elaborations of 
his basic model. 

Janis on "Groupthink" 

Ihere is not much doubt about where Janis came down concen~ir~g fhe 
conseytnences of "groupthid," That evatuatio~~ is cleal-ly implied in fhe 
subtitle of his semFr-tal book: A Psyd~nlqictrl Sfzldy of Foreig~-PolQ Ileci- 
sions and Fillscues. Jltnis putsded hjs analysis in a n~~mber  of case studies 
chosen to illustrate why m d  how decisions became fiascoes, given com- 
mon features of groups. The cases include the abortive and aborted hva- 
sion of Cuba at the Bay of Pigs; the United. States war with North Korea; 
and a revisit to the tragedy of Pearl Harbor, among other detailed, illus- 
trations-in-action, 

VVhat is ""groupthink," "~II? Janis detailed eight generalizaCions about 
the symptorns oi the "groupthhk syndrome," as well as three hypothe- 
ses concen~ing the probability that t;he conditio~~ will develop (1972, pp. 
197-198). Here, consider only a thumbnail summary The key for Jmis is 
high cohesiwness, by which he means a high d e g ~ e  of "amiabitity imd es- 
prit de corps among the members." As cohesiveness grows, so hcreases 
the insulation from "outsiders," or ind.i:viduals or groups that might chal- 
lenge the decisions or processes of the insiders, In part, this insulatim re- 
flects the optirnism m o n g  group members, and even their sense of in- 
vulnerability, which are reasol~-rably associated with hi& cofnesiveness. 



RelakdIy, the insulation also can result f r m  the group members%happy 
sense of self, vvhich can encourage the undervaluing of outsiders, when 
they are not seen as overt enernies of the in-group. The t e ~ ~ d e ~ ~ c i e s  to- 
ward groupthink get a big push w:hen the group's leader promotes his or 
her m1 point of view. 

NOW nowhere has Janis said that all groups generate "'gro~pthixtk~" h- 
deed, he took pains to emphasize that he isolated necessary but not suffi- 
cient conditions (e.g., Janis 1972, pp. 198-201), and that he focused on 
tendencies rather thm inevitabilities. 

Many of fanis" critics have seen him as less-subtle on this crucial point 
and, on occasion, fmis often invited just this kind of criticism, For exam- 
pie, he too-sharpty distin~ishes '"independe17.t criticai &inking,"" ostcn- 
sihly ordy by individuals, from what too o f t e ~ ~  (for him) occurs in groups. 
:Indeed, at times, fanis coms close to dlowing this Vjew to creep into the 
mkds of readers-that the only humm aggregate really safe from group- 
think are those sorry cohorts having a low degsee of "'amiability and es- 
prit de corps-" 

Some Elaborations of "Groupthink" 

Two elaboratio~~s of fanis's bask conceptuaf schemc m y  help in the 
seme of discouraging groupthk  &out groupthink. First, Jank's basic 
pogition is at least too broad, if not flat m n g .  Ample ewide~~ce estab- 
lishes that increasing cohesiveness fends to be assnciated with positive 
outcomes like productivity, ccretive ideas, and low absenteeism, and 
s f rongly so. Indeed, the association bet-vveen high cohesiveness m d  favor- 
able outcomes seems to occur in eight or nine of every ten cases, more or 
less. Groups seem to help more thart they harm, in short. This conclusion 
was dvious some time ago (e.g., Golembirrwski 1962, pp. 149-170), and 
remains so (e.g., Zander 1994; 1982, pp, 4-40), Janis ilnylies that it is the 
other way around. 

%cond, Janis d g h t  well distinguish several types or kinds of group- 
think* Strategic possibilities include at least three kinds of "crises of 
agreement," which could be included trnder the rubric "groupthinkrr: 

* the crisis of agreement among the "hest m d  the brightest8'' 
based on a cohesiveness resting on high self-esteem as well aa 
mutual regard., and with a confdence about future employment 
or life-chances. This seems to charactel-lze mast of those 



involved in Kemedy" Cuban missile crisis (e.g., Halberstam 
1969). 

* the crisis of agreemmt resting on an aulfioritarian cohesiwnc.ss 
based on seeing outsiders as "e~liemies"" h a State of "warffkith 
low self-esteem and fear domhliathg among members-fear not 
only concernbg "'enemies" but perhaps especially fear of loshg 
their jobs, reinforced by low confidence about similar 
placements should that happen. This seems to have been the 
dorninant case among Watergate Mixonians (e.g., Raven 19%). 

* the crisis of agreement existing among persons having strong 
affective ties that are expected to continue, as in a family or a 
"closef" work unit (e.g., Harvey 1988). 

lhese three vpediffer in important ways. lhut;, fear of exclusio~~ he- 
cause of expressing deviant opinions exists in all three cases, but is 
clearly apparent in the second. Moreover, conformity i-vill exist in all 
cases, but the temptation will be strongest b the second type. Relatedly, 
different intervenlions seem appropriate for each of the three types of 
crises of agreement. 
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leffery K. Guiler, 
Robed Morris College 

A maxim that evolved from a theory developed by Rufus E. Miles when 
he mmaged a branch of the Fedeml Bureau of the Budget rclsportsible for 
Mor  and welfare in the late 1940s. Miles" Law states, "Where you stmd 
depends on where you sit." The law theoriza that there is a direct corre- 
latim between the position an individual takes on a particular issue and 
the title or position that individual hotds in lfie orgm~ization. 

Development of the Theory 

Although Miles hkself admitted the ""concept bvas as old as P?lato," the 
""phraseo?logy" evolved after a sequence of events that took place while 
Miles was supervising a group of middk-level federal employees at the 
Bureau of the Budget. One of Miles" employees, a budget examine% was 
offered a position in a kderal agency over which Miles" group had the 
power of budgetary rewiew. The subordinate explained to Miles that he 
was concerr~ed about workh~g at a new agency that he did not perceive 
as very efficient. The subordinate also had been critical of this partiwlar 
agency in his capacity as an examiner. The job, howe~%r, was a grade 
higher than the position of examker the subordinate currently held and 
the hcorne kcrease based on the jab's higher grade was attractive to the 
ernpbyee. The emplogiee informed Miles that he would like to remain in 
his cument positim as an examiner brat with the incmased sahry of the 
position he had been offered at the other agency. Miles, while expsessing 
appreciatio~~ for the empioyecz"s loyalty, reiused to increase the individ- 



ual's ppay and the employtle resiped his posi.tion with Miles to accept the 
position at the other agency. After the employee left the bureau, Mles re- 
marked to his fellow workers that in a very short time, the former em- 
pioyee would become a defender of the very policies he had been criticai 
of when he was h the position of an examiner because "where you stand 
depends on where you sit." 

Lessons ta Be learned fram A(ti!es% law 

Miles determined there are three lessons that c m  be drawn horn Miles's 
Law and its impact on organizations. The first lesson is that when indi- 
viduals chal7ge positions in an organizatiol-t, their po"itior7 on issues im- 
pactir-tg t-he area of t-heir new area of reiponsibility w i H  evolve to reflect 
the needs of that e a .  An example of such an evolution exists with the 
case af John Gardner, chairman of President Johnson" Task Force on Ed- 
ucation. C;ardner, president of the Ca,megi.e Carporali,on, was asked to 
chair a task force on education in. 2944. l%e task force trnder Gardner's 
:leadership concluded. that the Department of Health, Education, and 
Miclfare (HEW) aa constituted in 1964 could, not adequately address the 
needs of edrxcation. The task fvrce was split as to whether a separate cab- 
inet-level Departmnt of Education should be established. Less &an a 
year later, Gardl-ter accepted t-he position of Secretary of Ilc.alth, Educra- 
tion, a-td Welfare. M e n  asked in his new positi~1-t if education should be 
removed from HEW, Gardner replied with an emphatic no. Now that 
Gardner was the secretary and no longer simply a detached e\aluat~r, 
his posi"con af the issue was reversed. He did not wish to see his respon- 
si:bilities decxased or his opportunities linnited. In the case of Gardner, 
where he stood m the issue was now a direct result of the perspecti.vcs of 
his new position at HEW. 

The secor-td more subtle less011 that cm be learned is that no h-tdividual 
can serve objectively on a committee or task force that is called upon to 
evaluate the agel-tcy or commission of Mi.hiclh the individual is an integd 
part. 326s is the problem that impacts internal committees that are called 
together to assess and evaluate their awn agency" efficiency and effec- 
tiveness. Miles believes that no person frown withh the orgmization cm 
"totall_y rise" above the individual concerns and issues of the agency they 
am called upm to evaluate if this individual is a part of the orgulizatim. 
Such individuals will be unable to make sound recommendations as they 
will always be concerned about the impact of their reco 



the orgartization to which they eventually return. Miles feels that people 
should not be placed in a position where they are asked to ~ n d e r  a =c- 
ornmer~dation or decisiorl that will impmt their o r n  future.. 

The ihird irnplicat-ion of Miles's Law concerns comrnux~icatio~~. The 
head of an agexlcy or organization must constantly evaluak the charnels 
of commmication from which data are received within the organization. 
No subordinate, according to MiIes's Law, is able to give a superior irtfor- 
mation that is not partially biased in, favor of the messenger" agenda. 
Even the most trustworthy subordinates cannot help but flavor their 
communications to their superior with the essence of heir own opinions 
or biases. Milfes noted that Franklin Roosevelt. was an excellent user of 
the multichmnel communication process, as he gatherd information 
from many sources within his orgiillization. %chard Nixon, on Lhc other 
h a ~ d ,  drew his data from a select few with disastrous results. 

impact of Miles's Law 

Miles" Law makes it clear that no individual can be divorced from the 
perspectives of the responsibilities of the position they hold. These per- 
specths will chmge when the indivictual assumes a new capacity in a 
differex~t -agerlcy and these revised perspectives can legitimately be the 
opposite of previouvositions taken by the individual because "where 
you stand depends on where you sit.'" 
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Peter Foot, 
Il~zilcd Kittgdom pint: Senliecs Conzanmd and Staf G o l l e ~  

m e  proposition that work expands to fill the time made available for its 
completion. m e  idea bvas first set out formally by the British social thea- 
rist and political scientisc C. Northcote Parkinson, in his book Parki~zson's 
Laro, published in 1957. Like a number of popzllar studies, its main func- 
tion is to suggest that the m r e  severe theorists of management practice 
ought not to take &emselves too serioudy. 

Parkinson was what used to be cdled an Admiralty cjvil s e r m t :  a 
British offica secor~dc.d to tt7e Royal Navy, It was durir~g a1 investiga- 
tion of work, practices in the British Naval Service that he became irn- 
pressed by the phenomenon expressed in the prhciple that bvas ever af- 
ter to bear his name. Regardless of mmagemnt strt~cture or an 
incentive- or reward-based system, individuals seemed to make their 
own choices as to how fast a job could be completed, The work would he 
completed. on tiun+the "time" being defined as the moment when ad- 
verse effects woutd be visited upon the employee for late delivery As in- 
terestir~g is Parkir~sc,n's ar~alysis of how employees respond to repeakd 
difficutties in meeting deadlhes. In effect, Parkinson argues that employ- 
ees conspire against their employers by increaskg the size of the hierar- 
chy, aaggrmdiziulg their olvn position in the process, at the expense of 
those who pay them. Me tended to ilssume that supcrvhors tended to 
conspirt; agahst the empbyer; that employees (acthg hdividualk or in 
conrert) would injure themselves to the point where the papas ter  is 
brought to the brink of bankruptcy; that less spent on wages will maxi- 
mize profits. While charlenging, none of these are self-evidently true. 
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Parkinson, as with many who have a particular insight-h this case the 
one that is emapsulated. in the kfinjtion above---took the point too far in 
his ~"hlisbed theoretirai work, to the extent where other Lhcorists had 
more tru say on trhe vestions that he was adhssing.. Udikc; them, how- 
ever, he has achieved his own immortality 
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Susan C. Paddock, 
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m e  concept origkated by ZJaurence J. Peter and discussed in, his book of 
the same name (Peter and Hull 1969) that "in a hierarchy, every em- 
plop" tends to rise to his level of incompeknce." Peter's Cmollary is "in 
time, every post tends to be occupied by an employee who is incmpe- 
tent to carry out its duties.ff 

Based 0x1 his observatior.1~ of schools, governmer~t orga17izatiomf and 
businesses, I'cter hypotrhesked Lhat empioyees am promoted to positiox~s 
because of their competence in, their current position, not because of the 
competence they might have in, a future position. As a result, employees 
are promoted to positions where they might not have the necessary 
skills. 

While a person rnight move from a level of competence to a higher 
level of competence-for example, from a line worker to a lead worker- 
ultimately, Peter claimed, the final promotior.1 would be to a level of in- 
competence. AI; a result brarchies arc. staffed by people operating be- 
ymd t-heir level of competence. 

There are apparent exceptions to this rule. An incompetent person may 
be promoted, or a competent one not promoted. Peter argued that these 
are not except-i;ons but rather further proof that the Peter Prhciple is ac- 
curatcl. Art already inrompetmt person who is promokd may be moved 
in such a way that the n w  position is outside the hierarchy as in a pro- 
mtjm to a staff position, for example; or the individual may be "pro- 
motetf"qlatera1ly. 
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Orgmizational rules and regulations rather than inctividual incompe- 
tence may seem to cmse poor performmce. For example, a functionary 
may refuse tru give out informatior.~ because it is 'knot in the job descrip- 
tion" or may require t-he compktion of multiple forms "because it is re- 
vired.'" These bureaucratic behaviors, however; are ruses to mask ir"tdi- 
vidual incompetence- 

W e n  a supercompetent person is dismissed rather than promoted, the 
prkci_ple of hcompetence is upheld. Supercompetence disrupts the hier- 
archy and jnterferes with the operation of the Peter Prirsciple. Supercorn- 
petents who arc dismissed fmm an organization often form their own 
businesses whem their competence can be demonstrated, However, even 
the brighkst supercrompetent can fail when he or she mows into an area 
requiring new competence-for ertample, when an outstanding cam- 
puter developer moves into mmageme~~t. 

Peter argued that promotion to a level of incompetence not only in- 
flicts damage on the orgmization, but also harms the physical. and psy- 
chological health of the incijviduaf* Chtce promoted to a level of incompe- 
tence, the iisrdividual realizes that he or she is no longer able to meet or 
exceed expectations. This causes both diminished selif-estesem and fear 
that someone might "find out" about one's incompetence. Thus, the per- 
son begirls to work harder, a ~ d  to pay more attclrr~tion to sometimes in- 
conseytnential details. As the Queer.1 in Tkmuglz the Looking Glass (Carroll 
1916) notes, 'mow hem, you see, it takes all the rumi~lig you can do to 
keep in the same place." Being at one's level of incompetence catrses the 
final placement syndrome, whose symptoms hcllude such things as trl- 
cers, alcoholism, jnsomia, chronic fatigtre, m d  even more serious med- 
ical problems. 

Peter's cure for the Peter Principle was crt;.ali\re incmpetence, He ar- 
gued that it usually is not possible to refuse a promotion, even if one 
knows that the new position is beyond one's competence. fr~stead, Peter 
suggested one &odd develop strategies to disguise or camouflage com- 
petence. Vou must, Peter said, "create t-he imp~ssion that you have al- 
ready reached your level of incompetence" but you must da it jn such a 
way that it does not prevent you from carryhg out your duties.. 

T%e term "'Peter Prjnciplle" "has come to mean any hdividual or organi- 
zational behavior which is inational and inefficientl yet supported by the 
hierarchy. The tern is widely used and now commonly accepted as a 
mark that an organization or system is characterized by incompetence 
and ir~efficiency 
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PUBLIC NAGEMENT 
Mavy E. Guy, 
Florida State University 

m e  application af the craft, art, m d  science af management to a context 
where political values govern the evaluation of success and where the 
rule of law dictates constraints on administrative discretion. Because po- 
:litical preferences bring policy shifts, the ability to navigate in politicized 
wters  is a skill that is -as essential to the public manager as the ability to 
piar~, orga17izef staff, direct, budget, and perform other standard maxage- 
rid duties. Public management means "doing"' government. A d ,  be- 
cause politics is a key dimension to government, public management re- 
quires masteq af political as well as administrative sElls.. 

Pzrblic managers work in city, county, state, and federal. go\~mment, as 
well as special distsicts. They work in executive, judicial, and legislative 
agerrcies in roles as varied as the missions of those agmcies. For example, 
missions range from wastewater trcatlnent plants to foster care for Ail- 
$Ten; from higbway e~~gineers to agricultural extension agents; from wel- 
fare services to weather forecastir~g; from public health services to law 
enforceme~~t; from public education to firefighting; from national defense 
to economic development; from environmental protection to emergency 
preparedness; from tax collection to neighborhoad zoning; from parks 
and recreation facilities to court admkistration; from public libraries to 
highway safe@; froxm national research and development laboratories to 
regulatory commissions. Managing each of these enterprkes requires 
substantive knowledge of the policy arena pertaining to the mission, 
mastery of gex~eric managerial skills, a keen abiliy to maximize politic& 



values to advance the work of the agency, and an abiding respect for 
democratic: policies and procedures. 

As the 1900s progressed, a bifurcation developed among those who 
wrote about the kvork of government (Ott, HyQe, and Shafrita 1991). 
While some wrote about the admhistrative side of the enterprise, others 
wrote about the policy side. Graduate programs developed that empha- 
sized either the public policy aspects or the administrative aspects. In 
the meantime, those who were actively engaged in the work of govern- 
ment were wrestliz~g with both sides of the coin: policy plzrs administra- 
tim. AS a corollary event, business administratim pmgrms made a 
transitiox~ fmm the word ""administation'" to the word "ma~agemernt,"' 
as public administration programs begm to replace the term "adminis- 
tration" with "'management." At the least, the terrn "'public manage- 
ment" merely reflects the transition in popularity from the word "ad- 
ministration" ttu the word "managemnt." At most, it reflects the 
appreciation that puhlic managers must juggle both p o k y  and admizzis- 
tratian to be effective, 

By Lhis time, lrhe terrn ""pb:$Iic nnanagement"" is widdy accepted and 
cox~notes an actiol~ orientation to the coordinatio~~ and intexol~nected- 
ness that is illherex~t in the operation of public programs. Its precedent 
""pblic admkistration" has not so much changed as it has fallen from fa- 
vor as the mare contemporary term ""management" has risen in. popular- 
ity. Some mgue that "adm3wlistration" reflects too much of a pdi.cy em- 
phasis and too littlt of the magemen t  emphasis. Others argue that the 
km "administration" fails to reflect the convergence of policy and ad- 
ministration that marks the work of today's pubic manager. Still others 
view the focus of puhlic ""admir"tistrationU as being too near the apex of 
public agmies  and thus not copizant enough of the milny layers of 
ma7ager"in specialized units wikhin public agex~cies. 

Wi le  the focus of public management is on the efficient delirrery af 
services, it is refhed through the lens af public policy. Thus, subfields af 
public mmagement hclude generic mmagerial components: budgeting 
and financial management, human resources, and information tcchn.01- 
ogy Yet these are imxtricably exnbedded in a democrat-ic political context 
that radically alters the work of puhljc management as contrasted, to 
mawgemex~t in f or-profit concerns. 



Public Management vis-6-vis 
Partisan Politics 

Puhlic manaf~eme~~t reyuims baiar~cing respo~~sihility a ~ d  actior~ with p u  
liticai sensitiviy and public service values. As a tern, "'puhlic maxage- 
ment" denotes the convergence of public policy analysis with admkis- 
tration and achawledges that mmagement and politics walk side by 
side in pubic mmagernertt endeavors. While eleckcll officials may want 
an agency to aggressively pursue the implementation of a given policy, 
the experience of career public managers may speak to the wisdom of 
maintaining a skady course betvveen extreme interaretations of the pol- 
icy Since elected officials come and go ar~d cal-cer mmagers rmain, they 
functior~ as corlservers who straddle the extremes that are reflected in 
elected officials"ri~ritic.s. 

Wi l e  some refer to "'public management" as an jnclusive term for all 
elected as well as appojnted m d  career civil service posts, others reserlre 
the term for only nonelected posts. In its most inclusive trsage, public 
managers may include those who are elcuted, such as the preside~~t, gov- 
ernors, mayors, and s m e  elected municipal a d  county executi\les; 
those who are political appointees, such as agency directors and city 
mawger" plus those who rise to office ihrough competitive civit s a k e  
procledures, such as bureau chiefs and deparhner~t heads. More often, the 
tern ""public mar~agemerrt" is reserved for the activities conducted by ca- 
reer managers who gain their appointments through competitive civil 
service procedures. To the extent possible, these managers refrain from 
becoming actively jnval~red h partism campaigns and elections in order 
to remain as neutral, as possible as they interpret and implement public 
policy. 

Public Management vis-6-vis Public Policy 

Puhlic mamgemer~t is that aspect of public adnninktratiol~ that is con- 
cerned with elliciency, accomtability, goal achievement, amd other man- 
agerial and techical questions (Graham and Hays 1993). The relation- 
ship bet-vveen public mmagernerrt and the policy process is ktertwined. 
Public managetnent goes beyond siwnplistic mechanics of administration. 
:It is about a dynamic multidisciplinary field that borrows from fhance, 
human resources, planning, poIicy anqs is ,  politics, and orgmization 
development. The pu$Iic mnager maintaks a delicate balance: 



* Between helping to make policy m d  to impieznent it; 
* By facilitating the governing body's decisimmakil~g regarding 

policy initiatives; 
* By resolving conflicts and building coalitions amox-rg groups 

with col~flicth~g interests; 
* By mahtaining a steady course while managing chmge; and 
* By en&ling citizens to participate in, government. 

Conttzmporaq public mianagement as a field of endeavor reflects the 
changing emphasis f r m  administrators who bold policy advocacy at 
arm" length to mnagers who, charged with responsibility for mmaging 
public programs, use policy advocacy to facilitate t-heir pmgram opera- 
tions. This actiol~ orie~~tatiol~ reflects t-he necessity for i nco~ora thg  an 
appmcjation of democratic theory and practke with efficiel7.t manage- 
ment (Waldo 2984). It merges a focus on policy with a focus on admixlis- 
tration and reflects the interorganizational linkages, economic context, 
and partisan considerations that converge 522 the pmcess of governance 
(Newland 1994). 

Publc mnagernent is an e n t e ~ r i s e  in pursuit of significance W n -  
hardt 1993). As a craft, it is dlective of the postmodernist age, where 
boundaries arc. fuzzy t-he e11vir0 ent is turbule~~t, and the line between 
facts a r~d  values is oiten irtdisthguishable* Der~hardt (1993) finds that 
contmporary pubfic managers pursue their work through five means: a 
commitment to values, a cortcem for erving the public, empowerment 
and shared leadership, pragmatic incrementalism, and a dedication to 
public service. 

Public mmagers report that they spend their time directing, organiz- 
ing, coordilrating, planning, managing people, marlaging mmey, and 
managing information. They describe themsehes as leaders, administra- 
tors, implementors, coaches, ar~d mdiators fBozemar~ 1943; Ingraham 
and Rornzek 1994; Perry 1989; Rainey 1991). To succeed at puhlic man- 
agement, one must be a master of a number of topics, arr; the list in Table 
19.1 shows. 

I"zrb3-ic management reflects a marriage bet-vveen the policy process and 
policy implementation. T%e mrriage commingles malytic fact, ixlkritive 
judgment, dmocratic values, and political reality to produce programs 
that fulfil1 legislative intent and satisfy citizen demands. Knowing how 
and when to iPlterverme in the policy process is a required skill for public 
marwgers In the early years of the iwentieth cenbry, it was generafly as- 



TABLE 29.2 Public Management Involves 

Providing Leadership 

Shaping Policy 

Planning Program 

Designing Organizational Environments 

Communicating with Constituencies 

Budgeting I%escturces 

Staffing 

Directing Work Flow 

sumed that public manat;era should follclw behind the poliq process, 
and refrain from, exerting influence at m y  stage. Their purpose cvas 
thought to be the implemerrtation of policy &er it had been decided by 
elected officials. As the tkventieth century draws to a close, contemporary 
thinking has changed. In order to do their job effectively, public man- 
agers are expected to h o w  if, when, and how to affect the policy process. 
When managers have a hand in sculpting the policies that drive their 
programs, they illcrease their capacity to design pm~'am"at fulfil1 leg- 
islative mandates. 

From a functio~~al perspective, p"b1ic orgm~izatiom conwert resources 
in the form of tax reventres m d  political capital into programmatic out- 
puts. A review of the scholarship on public management reveals m evo- 
lution from a focus on economy in terms of eliminating waste and cutthg 
cost (1880-1932) to improving efficiency through good management 
(1933-3.966)) to improving effectiveness through planning and policymak- 
ing to improving efficiency through ifnpmved management (1.961-gre- 
sent) (Swiss 1991). 

Ihe bdtom line for public management is that: it must a1ways carry 
out legislative intent, whether that intent is decreed by city councils, 
comty commissions, state legislatures, or the U.S. Congress. Beyond the 
letter of the law, ptrblic managers seek to operate their programs so as to 
fill in the chhks left by policies that contradict one another; that leave 
gaps "otween services, or that fail to address public needs. The scope of 
a public maxrager" ttasks depends on that person% position in an 
agency* At the lowest level, pubiic martagement begins when a public 
employee has responsibility and authority that cxknds beyond discrete 



prokssional tasks to the supervision of others, and/or to the coordina- 
tion of tasks. 

Public Management Versus 
Business Management 

It has been said that government and busbess are alike in all. mimpor- 
tant respects. rlis a degree this is true, Public management differs from 
private mmagement primarib because the public sector is politicd. For 
this reason, management systems that work well behirtd the closed doors 
of business establishments are illiegal through the open windows of gov- 
e m e n t  organi.zatiox~s. The following differences are signifjcant in the 
impact t-hey have: 

Pzrblic agencies usually have a larger number of competing goals; 
Pzrblic agencies operate trnder public scruthy; 
Pzrblic mmagers operate under fragmented authority structures; 
Public ctrgmizations have more legal restrictims on their actions; md  
Public organizations have more restl-ictions on lheir staffhg-they 

camot hire, fire, or promote as flexibly (Ott, Hydcr, and Shafritz 
1991; Swiss 1991). 

OrganizaCional leadership in public orgiil~izatims difi'ers from &at in 
private organizations and thus causes the work of the public manager to 
differ fi-on, that of the private mmagec In puhic "rf~a"i"ati"ns, leader- 
ship is s h a d  between elected or appoint.ed officjds and cmer  execu- 
tives. Political executives are elected or appointed by elected officials and 
serve aa chmge agents in the most fundamental sense: to m k e  the work 
of government reflect the partisan ideology of the administration cur- 
rex~tly elected to off-ice. The cmer  executkes am also change agents but 
are adwocaks for change that is in accod witl-t their undc.rsta~ding of the 
need for, and t-he potaltial levers of, change initiatives. The typicd ap- 
pointed executive h a s  office for a relatively short time, usually around 
two years, thus caushg their time horizon to be near term. Career execu- 
tives, on the other hand, may hold office for mmy years and thus, their 
time horizon is substantially extended (Xngrakram and Romzek 1994)" 
This affects program plmning as well as evaluation. It also creates a ten- 
sion between appointed executives who wmt to make swift changes and 
carc.er officials who have expeenced ihe arrivd ar~d depart- of nu- 
merous appointed officials. 



Accountability structures also diger for those in public management. 
Publc sector stakeholders are comprised, of elected officials, agency su- 
p""iors, professional p " " ~ ,  die~ntele group" special interest groups, 
and citizens. The courts also play a significmt role in hOlding public 
agemies accauntahk for performmce a d  f o r  adherence to law. :Man- 
agerial discretion and authority is more limited in public mmagement 
than in private business. The ability to hire, fire, and p r m t e  is con- 
strained by job protections that are in place to free employees from par- 
tisan favoritism, 'The budgetary process is often complicated by real 
cracks in the theoretical connection between programmatic needs, con- 
stituent demands, and resource flow, Dmands  for government ac- 
countahility inbibit flexibility and make reporting requirements on- 
erous. These facts oi life atter~uate the ability to operate from what 
w u l d  otherwise be viewed as a sound managerial base (111graham and 
Ramaek 1994). 

Current thinking jn public management is movhg from earlier nations 
af neutral competence to current nations af the value of the public ser- 
vice as an instrumnt for advancing the public good. This requires a 
widespread commitment to competent and effective management on the 
part of both career and political executives in order to mmage in the pub- 
lic i n k ~ s t  pgraham -and Ban 1986). This also r e q u i ~ s  an interdepen- 
dence between the public and private sectors and an ahihty to build in- 
temrganizational and intersectoral linkilges (Starling 1993)- 

Pzrblic mmagement must respond to a number af constituents, jnclud- 
ing elected afficials, taxpayers, and agency clientele, as well as subordi- 
nates, superiors, and peers within, their agencies. The demmds of these 
constituencies are often mutually exclusive and to satisfy m e  is to create 
another. ̂ Thus, the balarrchg act that is required in public mmagement is 
never ending and rarely easy The character of the polity affrcts the work 
of p"blic maxagers, just as market mechanisnns affect the work of busi- 
ness managers. As the market deternines success or fai lm of business 
venkres, politicai values as well as market values &termhe the success 
ar failure af public \*ntures. 

T%e public jnterest model of public mmagement requires a connection 
between professional concerns m d  social needs while avoiding partism 
conflicts, Public managers are c h q e d  with the legitimate direction of so- 
ciety. Given the complexities of interorganizational linkages, rapid 
change, and economic restructuring, public managers must implesnent 
policks that are effective and legitimate and &at am representative of so- 
ciety as well as fair (Uveges and Keller 1989). 



Public nnan~ennent is the enterprise of doing the business of govern- 
m e ~ ~ t .  Public managcrmnt c m o t  he prc)f)erly understood without being 
placed in its polilical, ecol~omic, and comtitutiod contwt. Everyehing 
that government does must first pass through a sieve that blends connec- 
tions between levels m d  branches of government; partism politics with 
substantive mission, economic efficiency with cons"Etutional freedoms, 
and a tacit agxement between basilless and government and nonprofit 
enterprises about the bounhries which surromd them. Public manage- 
ment is complex and requlrcs a sophisticakd appreciation for the inter- 
connectiom that exist betwe11 all sepents  o i  socict)r. 
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NAGEMENT 

The name given to the Taylor System and related systems of shop man- 
agement during hearings of the Interstate Commerce Commission on 
railroad rates in 1910.. Other terms covering the same methods of quantj- 
fied work study and management are "eefficiency engineering," "indus- 
lrial engineering," and, in the European context, "ralionalization."" All of 
these terms grew out of applications; of the origind Taylar System in 
ever wider col~texts and hclude t h e  and motiox~ strudies, the microdivi- 
sion of labor, forward p l a r ~ ~ ~ h g ,  and a system of strict labor discipline, 
usually backed by some variant on the piecework wage (see Taylor, 
Frederick W,). 

me Taylor System itself, holvever, was not a single method of increas- 
ing productivity but was a collection of techniques that tended to be 
adapted and to evolve over time and depending u p m  circumstance, 
And it was not all the work of me man, Freksick Winslow Taylor, al- 
though his work was central to the scientific management movement, 
Assaciates such as Henry Laurence Ga~t t ,  Morris L. Gaoke, Carl Earth, 
and Frank ar~d Lillian Gilbreth, among others, made important col7tri:bu- 
tions to Taylorism. What these techniques had in. common was a strong 
bias toward the rational-utilitarim, the quantified, and the mechanistic. 
They tended to downplay the elcmerlt of human nakrsc;. and slltrght to 
controI the results of the interaction of human beings as p~clisely as the 
output of a machine could be controlled. In the first half of the twentieth. 
centmy, nearb all the formal management that was taught was Scim- 
tific Managennent: Lhe increase of productivity through rationd mea- 



suremcnt, the elimination of waste and dupljcation, and the search for 
the "one best way." 

The Popularization of 
Scientific Management in the United States 

Just how did the U.S. government become involved in. the christening of 
a system of machine-shop mmagement? When the Interstate Commerce 
Commission held hearings to determine whether the Eastern railroads 
would be allowed. to increase freight rates, Louis Brandeis (later a 
Swreme Court Justice, but then known as "the people's lawyer" and 
serving without pay or1 the case) determined that col1sumc.r interests 
coufd be upheld and rates kept law if it were &own that the railroads 
were inadeyuately managed. At that time, efficiency e~~gineers were ac- 
tively engaged in reorgmizing industry; but their newly develophg dis- 
cipline was little known to the general public. Brmdeis met with a group 
of them (includhg Gmtt m d  Frmk Gilbreth, but not Taylor) in, Gmtt's 
apartznent in :New York City, where he arranged for lheir kstjmony and 
they settled on an attractive new name for the methods of rational work 
st-udy that they advocated, 

'The spectacular tesC;imony of these industrial cngi~~eers, that the rail- 
roads, if properly managed, couid save "a million dollal-s a day,"" brought 
headlines ar~d set off an efficie~~cy craze that swept lrhe nation. Suddenly 
every problem, from governmental sloth ta personal inadequacy, could be 
cured by the new methods if properly appkd. Experts wrote popular ar- 
ticles, lecturers m d  training courses multiplied, m d  fly-by-night charla- 
tans hastened to palm thernsekes off as efficiency consultants, Prcsid.ent 
Miilliaxn Taft appuinted. a Commission on Economy and Efficiemy to re- 
form government. Housewives were informed how they might have efti- 
cient kitchens, ar~d scboolchifdren how they might shady with greater efii- 
ciency EMiciency was the vktue that coufd kad to national salvation. 'This 
typicdly h r i c m  comdsion of popular enthusiasm set Scientific Man- 
agement forever at the center of popular culture m d  the ""American way." 

The Components of Scientific Management 

According to -Taylor, the "Father of Scientific Management," Scientific 
Mamgememlt was nothhg less than a ""mcmtal revolutim." Znstbct and 
superstition, represented by the ""rule of thurnh," would be banished 



from the workplace, replaced by the prccjse quantification and written 
record keeping of scimce. There would be kwer mistakes, kwer false 
starts, and less time for training. What is more, the objective stucly of 
work would eliminate ar~y differe~~ces beween management and 1a:bor 
as to wfnat fair pay ought to be. Sciel~tific M a n ~ e m e n t  would reduce 
conflict, reduce tmionization, m d  reduce the exploitation of labor. Taylor 
aimed to get rid of ""systematic soldiering," the way in, kvhieh workers 
concealed productivity m d  set their own pace at work. The new system, 
he promised, would bring about the increase of prosper* for both work- 
ers and omers, as well as a "dinrinutim of poverty" in the community 
as a whale, 
h R e  Princ$les of SciL.r-rt@c Malzagemcnf, Taylor (1911) stated Lhat Sci- 

entific Management is "'no single elmternt,'"hut a comhinatior~ sumna- 
rized as 

kience, not rule of thumb. 
Harmony nut discard, 
Cooperation, not individualism. 
Maximum output, in place ctf restricted output, 
The development of each man to his greatest efficiency and prosperity 

Yet, in the p o p d a  mind, Sciel~tific Management was usually associ- 
ated not with these ge~~eralizatio~~s, but with a set of very specific 'kffi- 
cimcy" ktechnives. These technives did not vanish, as s o m  aradernics 
have suggested. A, trip to most buskess schoals, to m y  factory floor, or to 
the jndustrial engbeerhg section of the library will show that many of 
these techniques are still in, me t o h y  havi11g ftfrmed the founddion of 
modem management, 

Time Study 

Ihe  use of the stopwatch to time work is the elemernt most co 
sociakd with Taylorism. 'f'nylor began timing workers in the 1881)s dur- 
ing his employment at Midvale Steel, and his development of time study 
is at the center of Scientific Mmagement" efficiency methods. h popular 
lore, Taylorism ""ir"Ihe stopwatch, and Taylor, in a poetic flourish, is said 
to have died with his watch in his hand. 

Taylor" early time-based approach to the measurement of productiv- 
ity was broadened by the inclusion of motion study the microanalysis of 
motions developed hy Frank and Lillian Gilbrlzth based on a unit of 



analysis called the 'Yherblig" ("Gilbreth" speUed backwarcts). By examin- 
ing and measuring the way in the which each part of a job was per- 
formed, the "'one best way" "(an early Scientific &nagerrrent slogan 
coined by the Gilhreths) to do the work could be detemhled ar~d made 
standard practice throughout an industry, thus increasing efficiency. 
Time and motion studies are still an importmt techique jn current use. 
The Gilbreths' extension of this approach into ""ftigue studies" (the 
study of the kinds of motions that tire or overextend the bady) underlies 
much of rnodern ergometric and man-machine interface shdies, The fa- 
ligue study approach also opened the y to the experiments of Elton 
Mayo and thus to the development of the Human Relations School of 
ma~ageme~lt. 

Standardization 

The approach of Scientific Management was to make the best practice 
stmdard practice. This jncluded the standardization of tools and equip- 
ment for any given job and their provision to the working person by 
management, It also inc1udfi.d. the standardization of "acts or movements 
of workmen for each class of work" once time and motion studies had 
discove~d the "one best wity." "ecial equipment such as the Rartl-r Slide 
Rule, developed by Taylor 'S msociate Carl G. Earth, allowed for the opti- 
mizittio~l of technical tasks (in this case, metal cutthlg) on a standad pat- 
tern. The idea of standardization to increase the interchangeability of 
parts was taken up almost as a crusade by interested mmufacturers. Yet, 
stmdardization was also seen as far more than a universal means to effi- 
cimcy within and between industries; the world standardization move- 
mene vvhich still exis&, was buoyed up in the time before World War I 
with the belief that international standardization would bring about 
w r l d  peace. 

One of the great in~~ovalions of early Scie~~tific Malagcmtent was mak- 
ing stal7dal-d pmd"tic" a matter of written  cord. Craft skills were ana- 
lyzed, measured, braken into their component parts, and stored in writ- 
ten form in the new ""panning roam" advocated by the Scientific 
Mmagers. Also kept there were work and wage calculations as well as 
newly developed forward planning and coordination devices such as 
flowcharts and Gantt's new planning "or chart, the "Gantt chartr" a dde- 
vice not superseded until the development of computerized. planning. 
l'l-re new staldardizeli work process also inVO1ved givhlg each worker 



written instructions about a job, Printed work blanks were another 
novel element associated with the adoption of Taylorism. Both, once as- 
tol7ishing to contemporary &sewers, are now c o m o n  pradim. h d  
Scientific Manage"&, by making explicit, recording, and systematiz- 
ing previousiy =cane skills, was the first step on the eventuirl road to 
automation. 

Wage Incentives 

From its very beg ing, with the publication of Taylor" (12895) "A Piece- 
Rate fjystern, Being a Step Toward, Partial Solution of the Labor Problem," 
Taylorism was fried not ox~ly to kck~ology but to a specific wage incen- 
tive plan derived from a mmow view of human nahnre. For the success of 
the technical and standadization compox~ents of Scientific Ma~agment  
depended upon the idea of a powerful and p ~ c i s e  hcerrtive for l a b o ~ r s  
to work within the strict confbes of the system. The kcentive or motiva- 
tor upon kvhich Taylorism relied kvas the differential piecework wage, set 
at a "fair"' level calculated by time skrdy with penalties for lagging be- 
hind and bonuses for overfuMlment of the work plan. 

The most celebrated example of the differential piecework wage in ac- 
tion is giver1 by Taylor in Ttze Priltciples Scielztec n/lulzwnzelzt when 
Schid t ,  the ox-brairled pig iron handler (Taylor's characierizatiox~)~ is 
induced to load 47 tons of pig iron per day, rather than lrhe standad 12 
1 /2 tons, by being offered US $1.85 a day, rather than US $1.15 a day. 
(Taylor did not believe in. excessive bonuses. He felt that any bonus over 
60 percent would be spent on drink,) It was this element of Taylor % s p -  
tern, so perilously close to the classic ""speed-up" m d  without qparent 
protection agaislst physical overwork, that most excited the enrnity of or- 
ganized labor. 

Money incex~tives were dso applied at fhe managerial or superwimy 
level, the most well h ~ o w i ~  being the Garttt task-a~d-box~us system. But 
behind the moxley incex~tives at every level was a sellse that there were 
also spiritual rewards in Scientific Mmagement, most notably, the uplift- 
ing virt-ue of serving scientific rationality instead of backwardness and 
superstition, as well as the "hearty teaching relationship" that Taylor ad- 
vocated between supervisor and supervised. Even Schmidt is repre- 
sented as being dazzled by the offer to m k e  him a "first-class man," al- 
though he needs a great deal of coaxing and explahing to m k e  the 
concept clear to him. 



Accounting and Mnemonic Systems 

The efi-iciency savings of Scientific Manilgement could not be demon- 
strated r/vithout a different sort of accounting system, one that could 
demomtrate the costs of csiaste ar~d " d o w ~  timef%ffectively. Taylor advo- 
cated the use of the Taylor Accounting System as part of the Scientific 
Management reorganization package. Accordbg to Charles Wrcsge and 
Ronald Greenwood (1991), the Taylos Accounting System adapted the 
bookkeeping system develop& by William Basley, accountant for the 
New York and Northern Railroad, later obscurhg its origins. Also in- 
cluded in the reform package was the Taylor Mnemonic System, de- 
s i w d  to lahel mterials in storage, which cmsiderably reduced the 
search-and-retrid t h e  for part""" replaceme~~ts. 

Functional Foremanship 

Taylor believed that the increasing complexity of techieal tasks at the 
shop level requircd the division of authority belwecn several specialist 
foremen, This demerit of Scientific Mmagement was the one most often 
discarded by industrialists who adopted other parts of the system. Fmc- 
tional foremans:hig violates the principle of the "'unity of commar"tdfhand a 
Bihle quotation, "":No mar1 cm serve two mastr;.rs,"' was often pressed into 
service as lrhe authority on lrhe question. But with the increasint; techo- 
logical complexity of many tasks today, as well as the grow& of teams 
and other forms of divided autharity there has been a reexamination of 
the once ""ipractical" hct ional  foremmship as shp ly  h e a d  of its t h e .  

The Opposition of La bar 

No accow~t of Sckntific a m g e m e n t  w u l d  be complete wilhout men- 
tionjng the s t ~ n u o u s  opposition to Lhe system mounted by o~i-tnized la- 
bor, Early in his career at Midvale Steel, Taylor received death threats for 
tryhg to speed up work, and when he later worked at Bethlehem Steel, 
the planning room was mysteriously burned. Because Tay lor 'S ssy tem re- 
placed scarce craft labor with unskilled labor, he thought it would elimi- 
nate the possibiliv of strikes, since replacements could be easily trained. 
But Taylor's metl.tods resembled the dreaded ""seed-up" in which piece- 
rates could be l o w e ~ d  to drive workers to substandad wages and ex- 
haustion, and strikes followed t-he system arr; it spread. T h e  study men 



were driven out of plants and work rates successfully concealed from 
them. The rumor was even spread, both in the United States and over- 
seas, that Schmidt had died of overwork. In vain the real Schmidt named 
Henry Knolle, was produced and shown to be living, indeed, to even 
have outlived Taylor. Labor activists the world over cor~thued to tell the 
apoa"-yh.hal tale of Che advmced h e r i c a n  industrialist who generously 
built a company cemetey for the laborcjrs he had kvorked to death under 
the new effickncy system. 

:In 1911, strikes against the installation of Scientific Management in the 
Watertown Arsenal led to an investigation into the Taylor System by a 
cornittee of the House of Representatives. Taylor testified in the Capi- 
tot, confmting lahor leaders in a sessior~ so stormy that it appeared as if 
blows might be struck. When lfie committee fa2t.d to recornmmd legisla- 
tion against the Taylor System, legislators in the flouse passed a rider to 
athclh. to all appropriations bills forbiddhg the use of stopwatch timing 
in any government installation. But as Taylar had said, Scientific Mm- 
agement was not the stopwatsh alone, and it conthued to spread, 

Over the next few decades, as Scientific Management became standard 
practice in industry, organized labor gradually accommodated to the 
changes involved, many of which were in fact impfovements, although 
mior~s maintained bargaining leverage by shifting from a largely craft 
basis to an il7du~try wide basis. 

Scientific Management Outside 
of the United States 

:Fre.ederick Taylor was convinced from the beginning that the principles of 
Scientific Managemnt would come into general use "thmughout the civ- 
ilized world," and from, the first, an active campaign to wport Scientific 
Manageme~~t was w~dertaken by its acfvocate.;, and mxry of them trav- 
eled abroad for that puqose. At ihe Paris Exgositior~ of 1900, ihe Bethle- 
hem Steel Ehibit demo~~strated cutting tools made of Taylor-Mite steel 
running red-hot at unheard-of speeds. The European steel producers 
were stmned; when they made inquiries about the tool steel, they dis- 
covered that ruming lathes at that speed required the adoption of the 
kchniques of the Taylor System of management, In this way Taylorism 
began its spread through the heavy induskies of Europe, 

:In France, Scientific Management met with a great deal of enthusiasm 
from the. technical elite. 'The distinguitihed metallurgical eqineer Her~ri- 



Louis Le Chatelicr "ocame an early and active advocate of the Taylor Sys- 
km. He was assisted in adapting Scientbfic Management to French irsdus- 
try by Charles de Fre~rrh~ville, fomer chief e~~gineer of the Paris-Orlka~s 
Railway, who was col~verted by a personill meetir~g with Taylor. The 
Michelin brothers, on reading Le Chatelier's wlicles o11 'IkyIorism, 
arrmged a meetkg with Taylor when he c m e  to Paris, rushing out im- 
mediately afterward to buy a stopwatch for their factory at Ciermont- 
Ferrand. By 1913, there were strikes agakst the Taylorized industries 
around Paris, but with World War I high productiviw became essential, 
and Scientific Management was extensively adoyted in French induslry, 

Foreign engineers and specialists descended on Taylorized plants in 
the W t e d  States, retun7ing home to sprt3ad the system in their native 
countries. The Germans, despite a r ~  active labor movement that c a k d  
Taylorfsm "murdw-worEc," were quick to introdure Scie~~tific Manage- 
ment into their hdustries, and a number of engixleers became firm advo- 
cates of the system. However, to avoid the social oppo"tion not only to 
the term "Taylorism" but also to "'Scientific Management,'' they took 
their cue horn the French, who had renamed the method ""Eorgatzisation 
m t i~lz~el dzl trauail,'%nd coined the term "die Rn tt'orzniisierz~tzg" (rational- 
izalion) to cover the campaign for reorganization. The emphasis on pro- 
ductiox-r plannj,g bleded well with the corporative state traditims of 
Germany; the great industrialist Waiter Rathenau is counted among fhe 
number of Scientific Ma~agers, as it; Wichard won Moelle~~dorf, author of 
a corporalist plan for the reconstruction of German industry beheen the 
wars. CRher nations that sholved m interest in early Scientific Mmage- 
ment kvere the Japmese and the British, although labor m d  other trau- 
bles delayed, the widespread application of the syskm in the latter case. 

By far the strangest cmvert to Scientific Management was WIadimir 
Lenin, who in 1915 read an mticle by Frank Gilbreth on motion study as a 
mans of increasing naliond wealth and brought emigre engineers 
trained in Taylorism back to the newly founded Soviet Wmion to hprove 
the operations of in dust^. Under Lenin, the First Five-"icar Ran was 
drakvn. up on Gantt charts, although the plm itself was not put into effect 
until Stalin took power, Echoes of a mu& distorted Taylorism are seen in 
some of the task m d  bonus systems of Soviet socialism, as well as in the 
strange practices of Stakhanovism (a bizarre and heavily publicized 
"speed-up" in which "fabor heroes" prformed humanly impossible tasks 
of overproduction) during the 1930s. Indeed, in the Fars  beween the two 
w r l d  wars, the practices of Scier7tiiic Mmgement were establisfned 



worldwide in industry and mmagement histrorians conkhue? to uneartfn. 
new examples of the &ifhsim of the system with sume regulariw. 

Beyond Scientific Management 

Scientific Management spread beyond the confines af the hdustrial es- 
tablishent and was extended by its admirers to kclude earlier attempts 
to apply rationd study and reform to work. For exmple, Lyncdall U'r- 
wick, an important figure in Bri.tish Scientific Mmagement as well as one 
of the developers of the Administrative Management School of pu:blic 
administration, included the early management experiments and ad- 
vanced practices of tt7e British steam engine manuhchrer Rod011 and 
Watt a centuy before Tayfor in his discussion of pioneers of Scientific 
Manageme~~t. LikewiSe, he iilcluded the iabor studies of Charles Babhage 
(1792-%871), although the celebrated jnventor of the Difference Engine 
would seem to require no hrther latrrels- 

kientific Management had a powerful impact on government admin- 
istration, city management, and educational administration and was 
even the inspiration lor the founding of an obscure h e r i m  political 
party. For example, its work of seeking out and standxdizing the best 
p'aaice inspired the work of the New York Bureau of Municipal Re- 
search, whose dirt.ctor, Frederick A. Cleveland, was a friend of Taylorfs. 
'This approach to local government s p a d  as similar bureaus were 
founded across the corntry in. the teens af this century to improve ad- 
ministrative practice- Scientific Mmagement" method af developing a 
sbgle measure of production to calculate efficiency was adapted to edu- 
cation by Morris L. Cook, who as early as 1910 pmposed using the ""stu- 
dent hour" to refom educational admirnis-tratiomz. Cooke, an associate of 
Taylor", also directk intervened in the organization of the government 
of the city of Philaddphia, rationdizing its operatior~s and puhiishing his 
observations 011 City management improvement metrhods in 1918. 

l'l-re teacrbings of the Admir.listrative Managemer~t School, m a y  of 
which developed out af the work done in. the New York Bureau, formed 
the basis for the teaching of public admkistration for mmy years. In ad- 
dition, they provided the theoretical background for the work of the 
President" Committee on Administrative Management, which in 1937' 
proyosed major reforms of the executive "oanch that included the estah- 
hshment of the Executive Office of the President. These reforms, put in 
piace for World War 11, still w~dergird the moder11 presidency. At the op- 



posite end of the political spectrurn were the zany proposals of Technoc- 
racy Incorporated, an obscure political party that rose to visjbiljty during 
the Great Depression of the 3930s ody  to be suppressed a ~ d  reduced to a 
ha~dful  of eccentrics in the decades that followed. h~spired by Sciexltific 
Managemer~t ard the credo oi efficiency bringirlg natiox~al happiness, fhe 
techocrats proposed to abolish the Canstitzrtion and replace it with a 
""tchnate" of engineers, who would restore national prosperity by elimi- 
nating energy waste and organizing alt of nittional life along efficient as- 
sembly-line principles. 

In the century since "A Piece-Rate System" first appeared, Scienlificl 
Management has worked its way into the fabric of all modern induskial 
societies, where it is m w  SO commorl as to go unnoticed by most people. 
But its results were prdound and lasting, encompassillg a "secoxld in- 
dustriiti revo:iutiox?rf\of mass productioxl and a "white collar revolution"' 
af expmding middle management made possible by higher worker pro- 
ductivity and made necessary by the requirements af coordinating the 
new microdivided labor that created that productivity. Even now, when 
many management texts, stressing teams and nonmaterial incentives, 
ahocate the dismantling of certajn outmoded structures of Scientific 
Management, they justify these changes with arguments rooted h the 
very methods of productivity measurement and work study first de- 
vised and applied by the Scientific n?lanagers at the beginnifig of the 
twer~tieth century. 
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An interdisciplinary field comprising elements of mathematics, econom- 
ics, computer science, and engineering. It is primarily concerned with the 
development m d  application of quantitative analyses to find solutions to 
problems faced by managers of public and private organizations. 

History 

Although quantitative analysis to solve managerial problems can be 
identified as having been used by very early civilizations, the generally 
agreed upon beginning of management science, as a field of study, dates 
to World TNar II, In the early 194Qs, P, M. S. Blackett, a Nobel Prizewin- 
11hg physicist, was asked by the British governme~~t to collveIle a group 
of scientists to study operational problems such as optimal deployment 
of convoy vessels, tactics of antisubmarine warfare, and strategies of 
civilian defense, This group hcluded physicists, astropbysicists, mache- 
maticians, physiologists, surveyors, mathematical physicists, and army 
officers, It was officially h ~ o w n  as the Arll-ty Operalions Research Group; 
unofficially the group was called Blackett" Circus. This diverse group 
successfully found solutions to complex military problems and led to the 
creation of similar "operations analysis" groups in all branches of the 
military in Britain and the United States. 



0pem"tions rrsearch was the original tern used to describe the work 
of a group of mathemticians and scientjsts who collaborated in at- 
tempting to apply scientific principles to solve business and industrial 
poblerns. However, a division amorlg the practilior~ers of t-his new dis- 
c i p h e  devdoped early in the life of the discipline between those who 
were oriented toward business and those who .Focused on industry or 
engineering. Consequently, two terms emerged to reflect the divergent 
applications. Mmagement science emphasized the application of scien- 
tific principles to management prdblems, whereas operations research 
was grounded in civil and industrial engineering, thus emphasizing 
production problems and nmhusiness qplications, Today the terms are 
used interchangeably 

after Wr ld  War II, some of the scier~tists inwolved in the opemions 
andysis groupt; began to apply the techr~iqws, developed as part of 
those groups, to business and national seczirity problems. Hokvever, 
their efforts did not really take off mlif computers becarne commercially 
available in the 1950s. In fact, industrial applications of operations 
analysis are largely attributed to two events: the availability of high- 
speed computers and the developmnt of linear programming by 
f;eo~"ge Dantzig. 

Ihe  dependence of management science or1 computers c m ~ o t  be ur1- 
de~stirnated. Solutions to complex business ar~d industry problems fre- 
quer~tly rcrqui~ the abiiity to perform numerous calculations and keep 
track of large data sets. The commercial mailabiliZy of computers in the 
1950s, even though these early computers were puny by today" stan- 
dards, prok4ided firms large enough to afford computers the ability to ap- 
ply the advances in analytic decisimlnaking developed to aid the war ef- 
fort. Computers were an invaluhle tool for management science and 
operations research as it developed into a professhn. 

:In 1947, George Dantzig develoged the simplex melhod of solving lin- 
ear progritmmi~~g problems. 'This technique is an algebraic procedure 
that car1 be used to solve a system of simultrwous linear equations to de- 
termine the optimal allocation of resources. Dantzig's work gave busi- 
ness a powerful tool to analyze many large-scale resource allocation 
probtems. Whm coupled with the rapid development of computers, lin- 
ear progrmming applications spread throughout the private sectol; and 
it became m important tool for business and industry, It exemplified the 
application of scientific technives that supported, the overwhelming 
success of America1 business after Wrld  War If. 



182 Ma~mgemenii Science: 

Reflecting the wartjrne roots of managemcnt science, public sector de- 
velopment and application of managernent science was dominated by 
the military in the 1940s and 1950s. The mvy, in cooperation with the 
consuitix~g firm of Rooz, Men,  and Hamiltor~, developed PERT (Pro- 
g r m ,  Evaluation, and Review Techr~ique) to assist in the plaming and 
control of large-scale projects or networks. PERT is credited with deliver- 
ing the navy" Polaris submarhe two years &ead of schedule. 326s de- 
velopment exercise is an early example af successful public-private co- 
operation. 

The nonmilitary public. sector begm tcr employ management science 
in the late 1960s and early 19TOs. City governments perfom tasks such 
as sanj.tatio~?r, fire, and police managemer~t t-hat art-. particuiarly suited to 
the application of mar~agement scier~ce techniques. And as software 
pa"kages became available, local gown~mer~ts increasingly took advan- 
tage of the opportunity to use linear programming, integer program- 
ming, and decision analysis to manage government operations more ef- 
ficiently 

Management Science Techniques 

Managemer~t science provides a methodology to assist managerial deci- 
sionmaking. The techr~iques used in management science help to provide 
a m m  rational and scientific basis for making these decisions. Over tinre 
the techniques that make up the field have grown to reflect the large- 
scale computhg capacities availr-lble m d  to make use of the new commtx- 
nication and transportation techalogies. 

The content of the field in the 3950s was dominated, by linear and dy- 
namic programmiz.19, network analysis, inventory cmtrol, and yueuing 
theory. The 1960s introduced decision analysis and goal and multiobjec- 
tive linear programming. In the 197(ls, the ma~agement sdence efforts fo- 
cused on art~icial incltliiger~ce and expert: systems. Also during the 1970s, 
small computers became il7c~asingly available to businesses -and the 
general public and work began to focus on mmagement information sys- 
tems. Since the 2988s, with the jncreased availabilit-y of personal comput- 
ers, management science techniques have not just been within the 
purview of business mynnore, Increasingly the tools of magemen t  sci- 
ence arc. wailable to anyone who wmts to use them. Same emphasis has 
been plzlced on adapting the techniques to make them more user-friendly 
for generd use. 



Professio~ral Associations 

Ihe  establisbmnt of opcratiom research and management science as a 
pofession was indicated by two events: the development of academic 
programs to train individuals specifically for mmagemenl: science posi- 
tions m d  the formation of professional associations. Academic programs 
were developed in. the late 1950s m d  early 1960s based on recommenda- 
tions by the Camegie m d  Ford fomdations- The first graduate to receive 
a Ph.D, in Operations Research was Lawrence F~idrnazs, who mceived 
his degree from Case Westan in 3957. MI7; Starrford, UC at Berkeley, and 
Corn& were the early leaders in fomalizing the shxdy of operatims re- 
search or manageme~~t scie~~ce. 

Ihe  growth of prokssional associations to facifitate resear& and de- 
velclpment, to enhmce communicatior~ -among mdczrs ,  and to act as 
advacilte for the emcrging profession occurred very early In 1952, the 
Operations Research Sociev of America (ORSA) was formed, folokved in 
1953 by the creation of the hstitute of Mmagement Science (T1MS)- m e  
original membership of these two associations reflected, the different 
types of application being emphasized. However, over time the distinc- 
tion became less meaningful and the two groups merged in 1995. The 
new group is called tt7e Institute for Operatio~~s Research ar~d Mar~age- 
m e ~ ~ t  Scier~ce (INFOMS), a ~ d  its missio~~ is to ""srve as an interl~ational 
mtwork to fa~ilitate improvemer~ts in operatioml processes, decision- 
m a b g ,  m d  management by individuals and orgmizations through the 
use of operalions researc-h, the mmagement sciemes m d  rt?li?ted meth- 
ods" "NFOIWS brochure). Presently, the association consists of 135,000 
members in more than 80 countries from a variely of fields such as gov- 
ernment, computer science, engineeringl and economics. IWORNIS 
sponsors international meetings and publishes ten professional journals 
or magazines: f i z  tejaces, Mmagenzcrr t Scir-~ce, Opem tiorzs Research, wrma-  
f iolz Systems Reswrch, folcmltl im Conty zifi~g, OrganinlzltittzaI Scknce, iWlarkef- 
ing Scie~ce, Mafhemafics c$ Operntinns Reseaxh, Duursyortatiorz Scgnce, and 
OK/MS %day. 



Carl J. Bellone, 
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A philosophical position and a mmagerial style that stresses innovation, 
the search for new opportunities, calculated risk taking, an emphasis on 
results and performmce (such as outcome measurement, revenue gener- 
ation, and profit making), rewards for merit, managerid autonow, c m -  
petitive market forces, and a future? orientation. It is often cox-rtrasted with 
bureaucratic public administration, which is characterized by stability, 
standard operating procedws, monopolies, cioscl lin7itations on author- 
ity, lack of measurable outputs, and a short-term orientation. 

French economist J, B. Say (1767-1832) is credited with coining the 
term "'entrepreneur" in about 1800 to refer to industrialists who shifted 
resollrces from areas of low yield to areas of higher yield. Early uses of 
entrepreneurial management refened to the expeditims of French mili- 
tary leaders and French businessmen who undertook ma~or public 
works. The ecox-rornist Joseph SChumpeter (1883-1950) described husi- 
mssmen who took calcubted risks with capital, increased profits a d  
productivity, and opel-red new markets as e~-rtreprcr-reurs. 

Entrepreneurship has been most associated with start-txp ventures, in- 
novation, risk takkg, and profit making in the private sector. Although 
some of the elements of public entrepreneurship-such as mmicipal air- 
ports run as revenue-gemratkg public enterprises-have been around 
for m n y  years, it was not until the 1980s that a few public administra- 
tors began to refer to lhemselves as public entrepreneurs. The most no- 
table of &em, Ted Ga&kr, former city mnager of Visalia, Caiiion-ria, 



wmt m to help establish the reinventing government movement with 
the publication of Reinventing Goz~cr~zmenf (with David Osbome) in 1992, 
Ihis hook q a n d e d  the notion of mtrepreneuriai puhlic administration 
to include a focus on the customer, decentralized govenlime~lit stmcrnes, 
empoweme~lit of mployees and co w~ities, a catalyst role for govern- 
ment, and mission-driven organizations- 

Types of Entrepreneurial 
Public Administration 

Entsepreneurial public administratiox7 can he viewed as either economic 
entrepre~~eurship or politicaf or policy e~litrepreneurship. The most widely 
referred to type is ecommic entrepre~~eur"hip, where public maIagers, 
w~der pressure to l i d  or reduce taxes, have develved clever mems to 
jrtcrease nantax revenues* Xn 2983, the Xnter~~ational City Mmagement As- 
sociati~n published a collection of readings entitled The Enk.q).r.nelir i~ Lo- 
cat Gilmrnnzent, which detniled the activities of seved  public managers 
who practjced this economic entrepreneurial style of management. An ex- 
ample of an ecmomic entrepreneurial project is a city using its powers to 
acquire and prepare lmd for a pSivate developer" sshogping mall a d  in 
turn receivhg a share of the dweloper" profits. 'This is an insta~ce of a 
p"blic-privak partnership. h o t h e r  exmple is building a rmnicipal facil- 
ity with additiox~al space that can be leased out to private sector busi- 
nesses (a mmicipal leaskg scheme) creating nantax hcome that cm be 
used to pay off the orighal cost of the municipal facility. Other examples 
of ptrblic economic entreprenetrrship include the following: user fees 
(charging individual users for the cost of the public semice consumed), 
developr fees (chargjng devdopers for the public costs associated with 
housing or business devebpmmt such as roads luzd schools), privatiza- 
tion (letting the private sector take over a previousiy pubtidy provided 
sclrvicc such as gar$age cotlection), load shedding (ceasint; to provide a 
service such as a city library), creatio1.1 of public enterprisczs (such -as a city 
harbar), m d  selllng a public semice to another entity (such as pmvidhg 
fire pmtection services to mother city for a fee). T%ese activities are sup- 
ported by budgetary pmcesses that give project mmagers greater control 
and reward savb~g. Public entrepreneurship outside of the United States 
most often refers to public enkrprise development. 

A second type of entreprewurial publjc adsninistration described in the 
literature is politic& or policy e~~t~preneurship. Eugene Lewis and Jme-  



son Doig have used the term "public entrepreneurship"" to refer to leaders 
in the political arena who have developed new agencies or created new 
policy airectio~~s, such as J. Edgar Hoover % creation of trhe Federal Bureau 
of Investigation (FBI) and Gifford :Pinchot"r; formatio~~ of the U.S. Forest 
Service. Political erntrepreneurs are skillful at wtthg pub[ic agendas, cre- 
ating new agencies, m d  implementhg new policy directions. 

Democratic, Concerns 

Some democratic theorists have argued that the philosoyhy of emepre- 
neurial public administration as well, as some of the techniques of the en- 
treprenc.uriai management style conflict with democratic values such as 
public itccountability and citizen input. Autonomy a ~ d  risk taking (even 
calculated risk t a h g )  with public funds by public managers al-e causes 
for serious concerll. Indeed, not all public entrepreneurial activities have 
been successfule In the 198Qs, the City af San Jose, California, lost millions 
af dollars through failed arbitrage investments. The City af St. Peters- 
burg, :Florid.a, built a baseball. stadium that as of pet has failed to ath-act a 
major league team. The plans that public enh.eprt.neurs have and their 
s t roq  determination to carry them out, sometimes in secrecy for compet- 
itive reasons, is also of concern to democratic theorists. The tenets of 
democratic theory require that puhlic managers be held rmdity account- 
able and t-hat the public has a right to memi~ligful hput  into the plans 
and actions of its public leaders and mmagers. 

Entrepreneurial public administration's emphasis an economic ratio- 
nality m d  marke"lechmism+as well as problems with public account- 
abiliq and citizen input-haa resulted in criticism of entrepmeurship as 
an inappropriate model for a democratic public admhistratim. Support- 
ers, however; argue that the failures of traditional bureaucratic public ad- 
ministration a d  the pubfic"?i desire for high service levels, coupled with 
their reimctance to pay for these services, makes entrepreneurial public 
administrati011 attractive even if there are democratic concerzls (which 
they propose cm be mitigated) and a less thm 100 percent success rate. 
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EADERSH 

Fvederick W. Gibson, 
0pp"'"zhcimcr Funds 

The actions of a person who, whether elected, appointtzd, or emerging 
by group consasus, directs, coortlir-tates, and svpervises tfne work of 
others for Lhe p u ~ o x  of accomplishing a give12 task. This excludes, for 
example, fashion or opinion leaders, ar-td 1cadtn.s of groups designed to 
enhance the g rwth  or adjustment of their members, or to provide for 
the members%gn_joyment. It has been said that there are as many defini- 
tions of leadership as people who write about it. Although this may be 
poetic license, there is no doubt that the n.urn:ber of defjnitians is consid- 
erable. 

Leadership has fascjnated hunnmity for at least as long as the existence 
of wrjtten recods. Plato's Rqzrhlic (about 500 B.c.E.) it; a r ~  early example, 
but there are even earlier referer~ces to leadership in ancjent Egyptian 
documents. The popular col-tcem with leadershir, it; perhaps best seen by 
the morcj than 7,500 empirical leadership studies that have been reported 
in the literature (Bass 1990). The reasons for the popularity of this topic 
are not difficult to fhd. Zjeadership is m ever-present social phenomenon 
in all cultures, Furthemore, the quality of leadership freyuently deter- 
mines the fate of a group or an organization. In addition, a leader is al- 
most always required whenever a job carmot be d m e  by one person 
alone, Leadershir, has been a pccuiiarly erican concern, in large part 



because in most other countries, the questjon of who shouln be a leader 
was aradmic since higher management positions in goveralmemlt; busi- 
ness, ar~d the military werc? automaticaily preempkd by the aristocracy 
atso, according to Meindl ar~d Ehrlich (1987), Americans have a strong 
belief in the importance of leacjership as a major force in the develop- 
ment and success of organizations. 

Wet;fier this belief is kvarranted is mother question. Pfeffer (1977) has 
argued, for example, that so mmy factors hfluence orgmizational per- 
formance that leadership makes little or no additional cmtl.ibutim, He 
cites a study by Salancik and Pfeffer (1.977), which showed that city may- 
ors accomt for "~nly" &out 10 p e ~ e n t  of the city's perfomance. How- 
ever, Pfeffer" interpretation cannot be supported. First, 10 percent is a 
rather sizable amow~t of the variar~ce when we consider all the other ex- 
traneous factors that a criterion of this nature involves (Eiedler and 
House 1988). More to the point, a review by Hogan, C u ~ h y ,  and Hogm 
(19%) cites evidence that leaders make a diffe~nce in smples as diverse 
as flight crews, United States presidents, and Methodist mkisters. Most 
tellislg is a study by Thorlindsson (in Fiedler and House 1988) on over 
100 lrawlers in the Icelandic herring fishing fleet. These slhips, usually 
staffed by a crctw of 10 or 11, are highly comparable and fish under highly 
compelithe conditio~~s at trimes set by the Mfnistry of Fisheries. l'l-rar- 
lindssc,~ fomd that the captains of these ships accounted for 35 to 49 per- 
cent of the variatiox~ in the yearly catch. These fh~dings leave no doubt 
that the leader does affect perfarmme. 

W a t  makes some leaders effective and others ineffectiveW13e prob- 
lem in mswering this question is that studies often defhe leadership ef- 
kctivmess quite differently. A leader may be effective on the basis of one 
critaim (profitability) but ineffective when we measure pedormance on 
a difkrent criterion (e.g., satisfaction of followers). Compounding th is 
comple?iity is that the currrznt week's profits may be u~~related to the 
company's profititbility over the next three years. Unfortmately, the 
m0l.e delayed the outcome, the more it is contamh~ated by extra~eous 
events. One strategy is to use multiple criteria in. order to assess the pat- 
tern of outcomes that result from leader actions. While this may sound 
good, such eriter& as perforzxmce, joh satishctions, devdopment of sub- 
ol-dhates, and the like usually are not related and cannot, therefore, be 
corn:bined into one single measurn of performmce. We shall here focus 
primarib on perfommce, 



Major Approaches to the 
Study of Leadership 

Leadership t-heories cm he categorized roughly into two types. &e type 
is based primarily on personal attributes and abilities. 'This includes the 
charismatic m d  transformational leaders and influence based on such at- 
tributes as intellectual abilities, expertise, and experience- The other type 
includes the so-called transactiond themies of leadership, w h r e  jnflu- 
ence is based on an explicit: social contract, for example, m employment 
agreement with stated wages, salaries, and workhg conditions, or a la- 
bor contract. Needless to say these two types of Leadership frequently oc- 
cur together, and there are few p m  types. We begin with a hrief histori- 
cal overview and then discuss severaf transaciio~~al fiheories, followed by 
a discussion of the charismatic and transformal-ional theories of leader- 
ship that more recently came to prominence. Given the limitations of 
space, we believe the reader wilt gain more if we discuss one or two ex- 
amples of each class of theories in some detail rather than try to cover all 
the theories and empirical studies. 

The "Great Man" Theories and Lwdership Traits 

:In the minds of most people, the -nbility to lead is associated with per- 
so~~ality. The view of trait theorists is that '"reat men"" rise to leadership 
positions because of their superior abilities and attributes. The trnderly- 
ing basis of the "'great man" "eory is prob;rbly the oldest conception of 
leadership (Hollander 1985) and probably arose as a result of two con- 
vergi.ng forces. C)ne was the physical, intellectual, and educational su- 
perjority of the aristocracy, who were able to enjoy better nutrfiion as 
well as educational actvantages. ̂ The other was the close tie between rc- 
ligion and the ruling classes. Kings and nobles hetd their place by the 
pace of God, ar~d every person was expected to be satisfied with Lhe 
place in the social order to which o ~ ~ e  had been horn. Attempts to rise 
above one% station were viewed with disfavor and generally discour- 
aged and often regarded as treason. Early research focused on identify- 
ing the traits that differentiated leaders from nonleaders or effective 
from ineffective leaders. Hook, a prominent spokesman for this view, 
wrote that "all factors in history, save men, are inconsequential" ((1955, 
p. 14). 



The trait approach was the dominant research model until Stogdili 
(1.948) reviewed 43 years of research m d  failed to find. one single trait 
that ider7tified a perwn as a leader reg"rdless of tfne situation. Whiie 
Stogditl" sconclusion was inte~reted too litwally it spekd fhe deciine of 
research orn leadership traits. Leaderst-rip research instead tunled from 
personality varihles to lookkg at the specific behaviors that kvoulld dif- 
ferentiate effective from kef:fec"cive leaders. The feeling was that if one 
could identify behaviors that resulted in dective leadership perfor- 
mance, one could then train leaders to use these effective b&aviors, 

Leader Behaviors 

The most irnffuexntial work on leader behaviors was corndtlcted at Ohio 
State University Researchers asked followers to rate their leaders 0x1 xGne 
categanes by rat-ing the frequency with which the leader exhibited each 
type of behavior. An analysis of thousands of questionnaires identified 
two major factors in leader behavior (Stagdill and Coons 1957). These 
were la_beled ( l) 'kconsideration" and hcluded behaviors concerned with 
the well-hekg and esteem of followers, such as listenillg for follnwers" 
opinions and being friendly and approachable; and (2) "initiation of 
structurt.,'" which included behaviors designed to assign tasks and rales 
to group memhers and to focus tl-te group on perfoming the task. 

Unfortunakly the way in which leaders bebaved had little to do with 
how they perfor~xed (Korman 1966). One result of these fkdings was the 
development of increaskgly more complex category systems of leader 
behavior. For exmple, YukJ's (7.994) Integrating Taxonomy of Manager- 
ial. Behavior consists of 14 behavioral categories. This and similar tax- 
onomies offer promisislg new insights of how leaders behave, but they 
have not radicdy agected leadership theory (Lmdy 1989). 

5veral promirnent trairnirng progmms were based on behavioral tl-teo- 
ries. &e of the mast popular was, and still is, t-he Marnageriai Grid (Blake 
and Moutorn 1964), which categmizes leaders on concerln for people and 
concern for production. Despite its acceptance by mmy bushess and in- 
dustrial orgmizations there is little evidence in support of this model or 
of its effectiveness as a trajwling device. 

The Situotional (Structural) Approach 

The situation approach grew out of dissatisfaction with and thc. per- 
ceived limitalions of the trait and h&aviora:l approaches. The view of 



this school is that leaders are successful (or unsuccessful) because they 
happened y o n  the right (or wrmg) cisc.urnstmces at the right time. 

neorists here focused on ihe task as ihe prhary relevant characteris- 
tic of leadership performance. Because the task is generaily lfie most im- 
partar~t ekment in leadershir, actkities, early research focused on differ- 
ences between tasks as a basis for determinhg who emerged as the 
leader (Carter and Nixon 1949). Structuralists saw performance as de- 
pendent an characteristics af the organization rather than those af the 
leader. The best-hown researchers in this area include Woodward (1958) 
and Sirnon (1947). 

TThe situational school served as a needed cotmterpoint to the overem- 
phasis on traits and brought attentior.2 to anotkr class of varia$Ies impor- 
tant in the leadership ewation. However, by assuming that tt7e individ- 
ual is w~innportant, it -also failed to consider Lhe effects of multiple factors 
as they interacted in effecting leadership. 326s final shift in thought was 
accomplished by the contkgency approach. 

Transactional Theories of Leadership 

7i-ansactional theorics of leadership had early beg ings in the 19Ms but 
did not emerge as the dominant theories of leadurship until the 1950s. 
W o  primry forces were behind the ascendancy: fntstration and disap- 
pointmer.ll: with the trait theories and dramatic post-World War 11 ad- 
vmces in, the applied behaviaral sciences. 

Contingency Theories 

Contingmcy theories assert that the effects of a leader's personaliv or 
behavioral style m perfomance depend on (are contingent m) the m- 
ture of the leadersb situatior.~. These theories t-herefore attempt to inte- 
grate the ralo of pamm"ity and situational factors in their predictiom Of 
leaders* performar~ce. The first theory to do so was the Contingency 
Model of 1,eadership Effectiveness (Fiedler 2947). 

The Cftniingcrrcy Model i!f Leadersh+ ~fectimness. This thgory holds that 
the effectiveness of a group depends upon two interacting elements: (l) 
the leacter's personality and (2) the degree to which the situation gives 
the leader control and influence over the group process and oulcomes. 
The relevant persox~ality component is the leader's motivational struc- 
ture (the hierarchy of goals the leader seeks to satidy at work). This vari- 



able is measured by the "least-preferred. coworker" scale (LPC), which is 
obtailled by ask iq  leaders tn think of all the people with whom they 
ever w r k &  and to describe the one person with whom it war; most diffi- 
cuft to get the job done. Low-LZ"C persons describe their kast-preferred 
coworkers in highfy r~egatiwe terns. These leaders are primal.@ task-mo- 
tivated mQ react emotionally to those who keep them from getting the 
job done. To these leaders, getting the job done is so important that 
poorly performing coworkers are seen not only as incompetent btrt as 
having generally mdeskahle perwnalities. Ch the other hand, high-LPC 
leaders describe their least-preferred coworkrs in more positive terns. 
These leaders are ~latively more concerned with interpersonal rdation- 
ships than task accompfishment, so they can view their least-preferred 
coworkers more ohjectitrely describing them as lazy but hoxnest of incom- 
petent hut pleasmt. 

As we mentioned, LPG measures a motivational hierarchy-whether 
the leader sets a higher valtre on getting the job done or on interpersonal 
relations. The high-LPG leader places a higher value on relationships, 
while the low-LPC leader values the task mare highly. Hawever, leaders 
do not always behave in accordance with their primary goals. So, low- 
%PC leaders behave iT1 a task-oriented way only as long as they feel there 
will be diff-icdv getting the task arcomplished. Once they kel certain the 
task will be completed, they tun7 to their secondary goal of maintaining 
good relatio~~s. High-LI'C leaders strive f o r  good inter)l7ersornal relation- 
ships only as long as the situalion makes them feel mcertain, that good 
interpersonal relations can be reached. C)nce good relations with group 
members seem assured, these leaders turn their attention to the task. 

A second major aspect of the contingency model. is situational cm&ol, 
which indicates the perceived prdability on the part of the leader that 
the task will get done, It consists of (1) leader-member relations, the de- 
gree to w:hicl the leader feels accepted by followers a d  the degree to 
which followers get along, (2) task structm, the degree to which the task 
is clear-cub programmed, and structured, ar~d (3) poSition power, the de- 
gree to which the leader's position provides power to reward and punish 
to obtain, complimce. Basically, low-[,PC leaders perform best when their 
situational control, is either high or relatively low. High-LPC leaders per- 
form best when their situational control is moderate. 

TThe corrtix\gency model vieuis leadership as a dymzamic process. Bs sit- 
uational control changes, so will the match betcveen leadership style and 
situational colntrol. It is therefore? possible to predict lrhe changes in lead- 



ership performmce that are likely to occur as a result of changes in the 
leader's situational control. For example, training should increase the 
structurt. of the task and hence Lhe leader" situational control. An exper- 
i m e ~ ~ t  by Ckmers, Rice, Iirandstrom, and Butler (1975) found that train- 
ing improved the situatio~~al control of teams from low to moderate, but 
training did not impro\~  overall performance- Rather, training improved 
the performance of high-IdPC leaders, but the same traini,ng was detri- 
mental to the performmce of groups with low-LPC leaders. 

TThe contingency model is arguably the most testcld leadership theory 
and the majority of studies suppart the model aa well as Fiedlcr 3 inter- 
pretation of LPC, The theor)r is complex and does not provide easy an- 
swers. We shail discuss the. traini~lig apglicatiom of ehis model h a later 
sectior~ of this elltry. 

Path-Coal TFzeory. This theory is an extension of expectancy theorrv, 
which states that individuals' actions ar effort levels are based an their 
perceived probabilities that their efforts (or actions) will lead to outcomes 
they desire. According to House and Mitchell (197.2), then, the leader's 
basic functions (in order to maximize follower performance) are to en- 
sure that the outcomes folliowers &sire (the goal) are available to them 
and to help suborcfirtates reach that goal (the path). By doing these 
things, the effective leader strmgthens; the followersf beliefs t-hat their ef- 
forts will accomplish t-he task m d  that task arcomplishment will lead to 
valued outcomes. Effective leadc.rship may lead to increased follower 
motivation, m d  also satisfaction, to the extent followers see the leader's 
behavior as m immediate source af goal attahment or a saurce of fut-ure 
goal attainment. 

According to this theory, the most effective leadership style depends 
on follower and task characteristics. Essentially the lead= should pro- 
vide hatewer the situation (followers or task) does not. Co~wersely, 
leader behaviors seen arr; r e d w ~ d a ~ t  arc ge~~erally met with follower dis- 
satisfactiol~ and/or low motivation. h gewral, leader behavior &odd 
match the level af follower confidence; the lower the confidence, the 
more directive the leader should be. Mitchell, S~~yser ,  and Weed (1975) 
found that follawers with low confidence were mast satisfied with direc- 
tive leaders, and followers with high. conficlence were most satisfied with 
participativc leaders. When the task is structured, follower confidence in 
accomplishing such a task is high. tlnder these conditions, the leader's 
directkeness =ems redundant, or like an attempt to exert excessive con- 



trol, and therefore results in subordinate dissatisfaction, W k n  task struc- 
ture is low subordinates look to the leader for direction to clarify the 
path to the goal. Aithough patt7-god theory has been more effectke in 
predicting job satishction than perfomance, it has shed some light on 
patentidly critical situatio~~al variables (Yukl1994). 

The Nonnni.i.i7e DrcJsicm M ~ d e i .  Vroom and Yetton (197,3) proposed that 
leader effectiveness is a f'tmction of h o w h g  when and how much to al- 
:low followers to participate in decisionmaking. Their model defines five 
:levels of participation, from autocratic (1eadc.r solves the problem or 
makes the decision alone using information available) Ihrough consulta- 
tive to joint (leader shares the problem with lfie group, a d  together they 
gern1.de alternatives and attempt to reach a decisiol7). The critical leader 
behavior col~sists of the levd  of participation lfie leader grants to follow- 
ers. The key to effective leadership is to decide whi& behavior to exhibit 
and when; again, the mswer depends an situational factors. 

Before a recommmdation is made an participation level, seven facets of 
the situation are considered, from the mount: of hformation available to 
the likelhood that conflict m m g  followers over the prefened solution 
will result. The situational factors are, listed in the form of qucstims, h- 
swerhg the queslions leads to a set of alternatives regarding partkipation 
level. %ce the set of dtepnatives is reached, the modd supplies consider- 
atiol~s for choosing among them. The predictio~~s of this model have not 
yet been fully tested. Most studies examined only whether decisions 
made by leaders matched the prescriptions of the model; few attempts 
have been made to tie these decisions to argmizational performance. 

L$e-Cyck 7"lzeol:y (Sltuntional Leadersl'lip Theory, or S L V .  Hersey and Elm- 
chard (1982) relate the mahrity of the group to p~scribed leader behav- 
iors. As h path-goal, $LT% leader behaviors are borrowed from t-he Ohio 
State dkensiol~s. Iiz"tlike the Managerial Grid, h w v e r ,  whiCh empha- 
sized 9,9 leaders* (high collcern for both the task and interpersol~al re- 
lirtionsfips) as the most effective style, SLT asserts t h t  no one behavior is 
appropriate for all. circumstances; leaders must adjust their behavior to 
the maturity of the followers. Follower maturity consists of job matu- 
rity-&@ task-reievallt bowledge, experience, and ability pos~"="dby 
followers-and psychological matufity-the self-confidence and motiva- 
tion relative to the task. Note that followers are described by their confi- 
dence (percreived ahiiity to get Ihe job dol~e), much like path-goal t-heory 



and the contingency model" situational control. This confideme notion 
seems to be a common thread in many contingency models. 

STiT predicts that with an immature work group, the appropriate 
leader behavior is to be directive with little concenl for relatio~~ships. 
Again, note the similarity of ihis p~scription to that of palh-goal theoy 
and the cont-ingency model. As the group matures, the leader must maixr- 
tain concern with the task but also increase considerate behaviors. As 
maturity hcreases further, the need for both stmcture m d  consideration 
decreases until, when the group is fdly mature, the need for both sub- 
sides completely, Persomel turnover, reorgmization, or chmge of mis- 
sion may reduce group maturity, again requir,ing leader-specific action. 

VVhilc? SLY provides shplicity and a co orlsense approach, there is 
little support for the model. Group mahnrity is left to the leader's judg- 
m e ~ ~ t  to determhe. Furthcr; the model provides little rationale for how or 
why foiilower maturity and leader behavior interaet to effect perfor- 
mance. F~ally, leadership effectiveness is defined as skp ly  those behav- 
iors that match the prescriptions of SLT; it is not lkked to outside criteria 
of organizational performance. As a result, virtually no reported reseasrrh 
supports the theory 

Mzrltil;tle Linhgr Mc~del (MLM). Cor~tingency theories have been criti- 
cized for being too simpliseic, since they deslrribe leader be:hawiors or fhe 
sibation, for example, in terms of ody one or two characteristics. The 
Multiple ZJ&kage Model (YuH 1989) is an example of a leadership theory 
that responds to such criticisms. The theory starts by detailing 24 behav- 
iors that define possible ways for leaders to act, including supporting, 
delegaling, rewarding, developing, darifyhg, monitoring, representing, 
and networking, MLM states that such leader behaviors effect group 
processes, which in turn effect unit performmce, h other words, accord- 
ing to MLM, gmup processes intel-ve~~e between leader behaviors ar~d 
unit outcomes. The use of svch intervening variables in a leadership 
model helps explain why ihe cffects of leader behaviors on perfomance 
are often delayed; leader actions mtxst first affect the intervening vari- 
ables before these cm in turn affect group out-comes. 

MLM consists of two basic propositions. First, in the short ter~x, the 
leader hest improves unit effectiveness by correcting deficiencies in inter- 
vening vasiables (the group processes). Leaders usdliy have a choice as 
to which variable to improve and which comective behavior to use, This 
choice notion is a substantial departure from other models, which as- 



s u m d  that there was a best style of leadershiy for a given type of situa- 
tion. Second, in the long term, effective leaders best increase unit effec- 
tiveness by improvint; the situation. In so doing, they indirectly influe~~ce 
the intervening vitriahle. 

Ihe Multiple Linkage Model treats leaders and situations more com- 
prehensively than other models. It also treats intervening variables ex- 
plicitly, clarifying how leader beha\liors affect mit  performmce- MLM 
also makes a valuable distinction betkveen short- and long-term strate- 
gies for improving leadership effectiveness. Success in the long and short 
run is often brought about by diHerent mechanisms, and the MI,M pro- 
vides prescriptions for addressing both concerns. However, the model 
does suffer some shortcomings. It ig~ores characteristics of followrs Lhat 
mig:ht effect their* reactiox~s to leader actions. For example, experienced 
followers may resent leaders who umecessari:iy structum the work. Sec- 
ond, there is little explanation of the mechanisms that tie leader behav- 
iors to the htervening group pmcess variables.. mird, given its complex- 
ity, the model may be difficult for practitioners and traiurers to use. 
Nevertheless, the model must he viewed as an advall~e over prt.vious 
contingency models, 

Personality, Charismatic, and 
Transformational Leadership 

In recent years, a significant number of leadership theorists have moved 
beyond the transactional approaches to focus on leadership from a vari- 
ety of perspectives most notably personalities, charismatic, m d  transfor- 
mational leadership, 

Leader Personality Revisited 

:In the pas& leadership trait research was often hard to i n t e r p ~ t  because 
studies used differe~~t terminology. E;or exampie, col~sciemtiousness has 
been called conformityf constsajwlt, and will to achieve, among other la- 
bels. Research tyhg together these m d  other such studies was therefore 
never properly integrated becatrse of label conf~~sion. Recently, these per- 
sonality descriptors have been mapped onto the "bQ-five" model of per- 
sonality (Efogm and Hogan 1992), wl-rich holds that personalie can be 
described. in t e rm of five broad dirnensiom: surgency (dominance), 
agreeableness, col~scientiousness, ernotior~al stability, and intellect. The 



m d e l  provides a common vocahular)r for interpreting the results of per- 
sonality research as it relates to leadership (Hogan, Curphy and Hogan 
1994). 

Research usixzg the model has been er~couraging. G o q h  (1990), for ex- 
ample, found tt7e domixzance, capacity for stabs, sociability, ad ssocial 
presence (surgency), selfiacceptance and achievement via independence 
(emotional stability 1, m d  empathy (agreeableness) scales of the Califor- 
nia Psychological Inventory were correlated with rathgs for leader emer- 
gence. Hogan, Curphy, and Hogan (1994) suxnmed up the recerrt evi- 
dence by stating, "The big-fjve model provides a convenient way to 
summarize both leaderless group discussion and assasment center re- 
search.. The resuits also suggest that measures of surgency, agreeahle~~ess, 
conscientiousness, and emotional stability can be used to predict . . . 
leadership poter~tial~~ (p. 497). :More supporting evidex~ce for the role of 
leader personality should emerge in the future, 

Although the charismatic leader has long domirzated the popular irnagi- 
nation, empirical study of charismatic leadership is relativev went,  The 
tern charisma, cohed by Weba (1946), is derived from the Greek word 
for gift and suggests that certain leaders have a divine? gift that er~ahles 
them to engenkr such laydty and devotion that followers will not or~ly 
obey unquestionably but sacrifice their possessions and even their lives 
at the leader" scornmand. Such recent events as the '11978 Jonesf~wn mt~r- 
derlst~icide of over 800 people and the similar 2993 tragedy in Waco, 
Texas, dramaticany attest to the charismatic leader's power. Thus, charis- 
matic leadership is an import& topic for study. 

What makes leaders charismatic? First, charismatic leaders are able to 
articulak a clear vision of the futum, often a reacthn to perceived fun- 
$irme~~tal discrepancjes between the way things are ar~d the way they 
ought to be. In SO doing, they offer to help a gmup move from their p ~ s -  
ent circumstances to a ""promised land." Second, charismatic leaders 
possess a gift far rhetoric-they are skilled commt~nicatars who 
heighten the elnotions of followers and inspire them to embrace the vi- 
sion. They have a strong and unshakable belief in their vision and the 
evenhtal achievement of their goals. Mo~oves, they are skilled iunage- 
builders and commullicators who c m  give themselves the appearame 
of ir~fallibility. 



Leaders with these m d  similar characteristics will not necessarily be 
charismatic, however, As always, the followers and situation must be 
taken into account. Cbarimatic ieac-fership is as much a function of fol- 
lower reactions as it is tfne leader's traits. It nnighl: even be said that 
charismatic leadership is defined by these reaclimls: strong affectioz~ for 
the leader, heightened emotional levels, willing subordination to the 
leader and tmst in the correeaess of the leder's beljefs, and feeljngs of 
empower~xent. Situational factors are equally importmt in, de temkhg  
whether leaders are seen as charismatic. Probably the most Irrrportant is 
the presence or absence of a crisis, Followers who perceive crises are 
m r e  willhg to folliow a leader who promises chmge and a vision to re- 
solve the crisis. Sensislg this, s m e  leaders purposclly create or aceenbate 
the perceptiom of crisis for their own ends. Apart from t-he power leaders 
enjoy, foHowers ot: charismatic kaders tend to be more satisfied and mo- 
tivated with their participation, and the groups are more cohesive. Haw- 
ever, there is not much evidence that charismatic leaders are necessarily 
more successful* 

Transformational Leadership 

Burns (1978) has postul"ted that some charismatic kaders are also 
*%ransfomatio~~al," that is, able to raise the moral and ethical standards 
of their f o l l w r s  alcl to enlist in actions that go beyoxld their own 
self-interest. Bass (1985) and others have supporkd Burns's theory m d  
shown that transf~rmationd leaders also stimulate their group members 
to greater ixltellectuall accomplishments m d  tmselfish deeds. This is a rel- 
atively new development in the area of leadership and will, no doubt, be- 
come morr developed and systatizeet in the years t~ come. Bass and 
his coworkers ~ c e n t t y  developed promising methods designed to help 
leaders become more transformal-ional. 

Cognitive Resource Theory 

Although it is generally assumed that effective leadership requires a high 
level of intelligence, technical abilities, and experience, empirical re- 
search shows rather conclusively that these '"cognitive resources"' do not, 
by themselves, cmtribute to organizational performance. This conclu- 
sion is difficult to accept because man).r leadership functions involve in- 
tekchal  abilities (e.g., plaru~irlg, cJecisio~~making, alcl prohlemsolvhg). 



:In light of our experience with other leakrship hctors, and in light of the 
lessons of the contingmcy models, it seems likely that the effective con- 
tributior.2 of cognitive abilities and experience also depends, or is contin- 
gent, on certain situirtio~~al factors. 

Cognitive Resome Theory or CRT (E;iedLer and Garcia 19871, &tempts 
to discover the conditions tmder kvhich leaders make effective trse of 
their awn, and their followers" intellectual abilities and job-relevant 
howledge. CRT identified two major situational factors that affect how 
the leader" cognitjve resources contribute to leadership and organiza- 
tjonal performmce, First, the leader has to be willing and able to direct 
and supervise the group, For example, Blades and Fiedler (1973) showed 
that Lhe leader's inteuigence -and task-rekvant knodedge correiated 
highly with group pabrmance only if Che leader was d i~c t ive  as w1I as 
supported by thr? group. S e c d ,  stress, especially caused by canflict 
with t-he immed.iate superior, strongly inhjhits the leder 's ilhility to 
make effective use of intellectual abilities and creativity In somewhat 
aversimplified terms, leaders in stress-free sitzrations use their intelli- 
geme and crealivity but not their experience, Leaders in stressful situa- 
tions w e  their experience but not their inttzllectual abihties. :In fact, under 
high stress, leader intelligence correlates negatkely with perfomance; 
under low stress, leader experience tends to correlate negatively with 
perf o m a ~ ~ c e ,  

Tb explain these findings, CRT has advanced the hypotbetiis that cxpe- 
rience represents averlearned behavior and that this type of behavior be- 
comes dominant trader stress and in emergency conditions (Gibsan 
1992). So, under stress the leader falls back on that previously over- 
learned behaviou: Gibson, Fierdler, and Banett (1993) showed that the lan- 
guage of comparalively more intelligent leaders becme less intelligible 
and that they ""babbled" more (mare words-less content) in stressful 
than nol~stresshl conditio~~s. 

Ihese finding arc explair~ed by noting that leaders who have experi- 
ence tend to discourage thoug:htful consideration of problmts for which 
they think they already h a w  the answer; hence, the more experienced 
they are, the less their intellectual abilities will be used. Intelligent ar 
creative leaders are less likely to rely on their own and their group mem- 
bers' intuition and hunch (i.e., experience). This telldency (wanting to 
consider all options be fm making a decision) senies them well under 
low stress, but it seriously illhibits appropriate response under high 
stl-ess. 



improving Leadership 

One reason for the popularity of leadership study is its perceived impact 
on the bottom line. We illso indicated factors associated with leadership 
effectiveness. Here these lines of discussion are integrakd; one can use 
howledge gained from research to improve leadership and in turn orga- 
nizational effectiveness., Tlis section reviews some appmahemand major 
techniq~~es. 

Selwtion and Placement 

Sornetiznes the best way to inrprove leadaship is to match leader and job 
by hirhg individuals to fill a position (selection) or assigning someone to 
a po"jtio11 (plxemerrt). For this approach to succeed, one must ~ I W  the 
requirements of the job; this is accomplished through job analysis. Fol- 
lowing a job analysis, the organization should assess the characteristics 
of prospective leaders. Same characteristics might derive from the big- 
five model, which indicates traits that predispose :leaders to succeed. 
across a range of positions, Specific skills and howleclge requircd are 
determined horn the job malysis. 

Often, organizations assess leaders through rilsumBs and job inter- 
views. A more cornprehcrnsive appmach is t-he assessment center, the pri- 
mary purpose of which is to provide in-depih description?; of kadel-s or 
candidates trskg inter~riekvs, tests, role playing, m d  work samples. m e  
measurements in most centers provide fairly accurate inf~rmation about 
leadership motivation, personality traits, and skillis. When this is com- 
bked with information about a cmdidate" prior experience and perfor- 
mance, assessment cmters m k e  reasonably good predictions about 
leadership pokntial in specific positions (f-loward a d  Bray 1988). 

Situational Engineering 

One alternative to matching leaders m d  positions is changbg the situa- 
tion to make it more favoralble for the leader, or to conduct situatianal err- 
gineering. The only for~xal program for doing so is Leader Match. Based 
on Fiedlerk mmodel, Fiedk m d  Chcmers (19M) developed a self-paced 
h.ajning manual aasulning it is difficult for leaders to chmge their leader- 
ship style every time their situatim chmges. It is easiclr to diagnose situ- 
atiol~s in which leaders are likely to perform best ar~d to madffy situa- 



tj,ns so they match the leader" style. The trahhg first asks the individ- 
ual to compkte an LPC scale. The kainee is then taught how to measure 
situationai control. The final sectio~~s pmvide instructio~~ on modifying 
the situation so it matches or~e" leadership style. 

Leader Match has been tested in several studies that concluded the 
program impmved leader performance- A review of leadership trajwling 
research (Burkt. and Day 1986) also concluded Leader Match inc~ased 
leader effectiveness and recommended its use, based an its effectiveness 
and low cost, 

Leadership Training 

h t h e r  altcrnatiwe is to char~ge the k a d a  to fit the ~yuirerne~~f;?; of fhe 
position----to train the leader. Given the perception that leadershig affects 
bottom lines, billions of dollars are spent each year on leadership trahing 
and scores of programs are available. 1,eadership trainhg programs most 
often develop knowiedge md skillis relevant fos effectivmss in the short 
term, but newer programs train in areas from self-insight to visi.oning 
(Conger 1992). These skills are difficult to develop fomally so special- 
ized techniques like case analyses and role playing are often used. Al- 
though re?;earc:h 0x1 lfie effectiveness of Lhese techr~iques is sparse, initial 
results hldicate promise, with the most slapported techiques being mle 
modeling ar~d simuliltiom. Future rtrsearch will p m d e  more definitivr. 
conclusions regarding which programs develop kvlhich skills and under 
which conditions- 

To summarize, leadership is a vibrant and steadily growing area of re- 
search, with considerable potential for ilnproving orgaplizatjmal perfor- 
mance, At this point, the most importmt need for the future is the devel- 
opmnt  of sound theoreticizlfy based programs for selecting and 
develop* leaders ar~d marxagers. 
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John M. Bryson, 
Il~zimrsiky of Mi~zncsctfa 

A ""disciplined effort to produce fundamental decisions m d  actions that 
shape and guide what m orgmization is, what it does, m d  why it does 
it" (Brysm 1988, p. 5). Strategic p l a m i q  cmsists of a set of concepts, 
procedures, and tools developed primarily but far from exclusively, in 
the private sectou: This history has been amply documented by others 
(Ansoff 1980; Rracker 19fSO; Quinn 1980; Mintzberg 1994). The experience 
of the last fiftee~~ years, and a gmwir~g body of literature, however, ir"tdi- 
crate that stl.ategic planning approaches either developed in the private 
sector, or else st-rongly hfluenced by them, cm help ptrblic orgmizatians, 
as well as cornmuni"cies or other entities, deal in, effective ways with their 
dramatically changixlg environments. 

That does not mean, however, that all approaches to what might be 
called corporate-style strategic planning are equally applicable to the 
public sector. This entry, therefore, will compare and contrast six ap- 
p'oahes to carporat-e strategic p:i"""i"g (actually eight approaches 
gmuped into six categories), discuss their applicilbility to the public sec- 
tor; a d  identify lfie most important contint;encies goverrlir~g their use. 

Remember that corporate strategic plamin,g typicdly fcxluses on an or- 
gmizatian and what it should do to i m p r o ~ ~  its perfor~xmce and not on 
a community, oar on a function, such as trmsportatian or health care 
within a community, or marketing or persormel nljthin m organizatim. 
Most of what fo%Iows focuses primarily on organizatims and how they 
rnight plan to improve their performance. But applications to communi- 
ties m d  hnc t io~~s  will be discussed as well, 



:It should be noted that careful tests of corporate-style strategic plannM 
in the public sector are k w  in number (Bryson 1988b; Boal and Bryson 
1987; Roschken 1988,s 94; Bryson, Bromiley, mand J w g  1990; Brysor~ and 
Bromiley 1993; Stoz~e a ~ d  Critte~~den 1993; Mhlitzberg 1994). Never&eless, 
the= is enough experience with corporate strdegic plaru~ing in the pri- 
vate sector, and bcreasingly in the public sector, to reach same tentative 
conclusions about what works mder what conditions and why 

The remainder of this entry is divided into two sections. The first dis- 
cusses the six appaches md compares and contrastr; them along several 
dimensions, including key kahres, assumptions, streng&s, weaknczsses, 
and contingend.es govemiizg their use ixt the public sector. The second 
sclctioz~ prc?se~~ts conclusior~s about the applicability of strategic planning 
to pubk  organizations ar~d purpows The prin"jp"i co~~clusions are (1) 
that public strategic plav~ing is well on its way to becoming part of the 
standard, repertoire of public leaders, mmgcss, and panllers and (2) 
that, never&eless, pnbbc persomel must be very careful how they engage 

ing, since not all approaches are eq~~aUy trseful and since 
a number of conditions govern the successful use of each approach, 

Approaches to Strategic Planning 

'This seclion briefly sets forth six schook of strategic planning thought 
developed primariljr, but by no means; exciusively, in lfie private sector. 
m e  strategic plannixlg pmcess includes general policy and direction set- 
ting, situation assessments, strategic issues identification, strategy devel- 
opment, decisionmaking, implementation, and evaluation (Brysan 
1988b, 1995, 1996). Atkntim will be given first to three approaches that 
cover more of the process and that emphasize policy m d  direction set- 
ling; then the discussion will move to approaches that focus more nar- 
rowly on elements in the later stat;es of the process. 

Approaches That Cover Much of the Process and 
Emphasize Policy and Direction Setting 

The I-lavuard Ptllicy Model. T%e Marvard poljcy m d c l  kvas developed as 
part of the business policy courses taught at the Harvard Btlsiness School 
since the 1920s (Bower et al. 1993). The approach provides the principal 
(though ofien implicit) inspiration behhd. the most widely cited recent 
models of puhlic ancf noz~profit sectm sh.ategic planning, incluciing my 



own (Oltsen and Eadic 1982; Barry 1986; Brpson 19881>, 1995; Backoff and 
Nut% 1992). 

Ihe main pwpose of the Harvard mod4 is tru help a firm dev&p the 
best "fitf" between itself and its envirommt; that is, to develop the best 
strategy for the firm. As articutated by K. Andrews (1981)), strategy is ""a 

pattern of purposes m d  policies defhing the compmy and its b ~ s h e s s . ~ ~  
Cane discerns the best strategy by analyzing the internal strengths and 
weahesses of the compmy and the valzres of senior mmagement and by 
identifying the external threats and opportunities in the environment 
and the social obligations of the firm. Then one desips the appropriate 
organizational structure, processes, relationships, and behaviors neces- 
sary to implement the strategy and focuses on provicaing the ledership 
necessary to implement the strategy. 

Effective use of the model presumes that senior management can -agree 
on the firm" situation and the appropriate strategic response and has 
enough authority to enforce its decisions. A, fhal importmt assumption 
of the model, common to all_ approaches to strategic plannkg, is that if 
the appropriate strategy is identified and implemenkd, the orgal.lization 
will be more effective, Attention also is paid to the need for effective irn- 
plernentation, 

:In the bushess world, lfie Harvard model appears to be hest appiied at 
the strategic businc?ss unit (SBU) level. A strategic business  tit is a dis- 
tinct business that has its own competitws and can be managed some- 
what jndependentlty of other tmits withh the organization (Rue and Halt- 
lmd 2986). The SBU, in. other worlds, provides an important yet bounded 
and manageable focus for the model. J o h  Monlanari m d  Jeffrc;.y Bracker 
(1986) argued that the public eyuivalent of the SRU is the strategic public 
planning unit (SPPU), which typically wodd be an agency or depart- 
ment that addresses issues fundarnenhllyd- similar to one another (such as 
related heajth issues, related transportation issues, or related education 
issues). 

Ihe Harvard model is also appliaablc at tlte higher and b a d e r  corpo- 
rate level in, the private and public sectors. m e  model. probably would 
have to be supplement& with other approaches, however, such as the 
portfolio and strategic issues management approaches, to be discussed 
:later. A portfolio approach is needed because a principal strategic con- 
cern at the corporate level is oversight of a portfolio of businesses, in the 
prkate sector, and a pordolio of agermcics or departments in the public 
sector. Strategic issues management is needed hecauscl much high-level 



work typically is quite political and articulating and addressing issues is 
the heart of political decisimmking (Bryson and Crosby 1992). 

The sy stemtic assessment of strmgths, weab~esses, opportunities, 
and Ifireats-hc,wn as a SWOT malysis-is a prhary  strength of the 
Harward model. This element of lrhe model appears to be appiicalsle in 
the public sector to organizations, functions, and cornmuni"ces, h o t h e r  
strength is its emphasis an the need to link strategy formulation and im- 
plementation in effective w q s .  The main kveabesses of the Harvard 
m d e l  are that it does not draw attention to strategic issucs or offer spe- 
cific advice on bow to develoy strategies, except to note that effective 
strategies will build on strengths, how to take advantage of opportuni- 
ties, a ~ d  how to overcome or minimize weah~esses and &eats. 

Sfmfegic Pl'u~zning Systelns. Strakgic gmning is often viewed as a sys- 
tem whereby managers go about making, implementkg, m d  controllkg 
importaM decisions across functions and levels in the firm. Peter Lor- 
ange (1980), for exmple, has argtred that any strategic plmning system 
must a d d ~ s s  four funnamental yuestions: 

1. Where are we going? (mission) 
2. How do we get there? btrategies) 
3. VVhat is our blueprint for action? Pudgets) 
4. How do we h o w  if we are on track? fcor~trol) 

Strategic plannhg systems vary along several dimensions: The com- 
prehensiveness af decision areas included the formal rationality of the 
decision process and the til;htness of control exercised over implements- 
lion of the decisions jarmstrong 1982; Goold, Campbell, and Luchs 
1993% 1943b), as well as how the strakgy process itself will be tailored to 
the orgmization and mallaged (Chakrawal-thy and Lorange 1941). The 
strength of these systems is their attempt to coordinate the various ele- 
mcnts of ar.1 orgar.lizalio~~'r; strategy acmss levels a d  functions, "f'heir 
weahess is that excessive comprehensiveness, prescription, m d  control 
can drive out attention to mission, strategy, m d  organizational stmcture 
(Frederickson and Mitchell 1984; Frederiekson 2984; Mb~tzberg 1994) and 
can exceed the ability of participants to comprehend the system and the 
information it produces (Bryson, Van de VenI and Roerhng 1987). 

Strategic: plmning systems are applicable to public orgmizatims (and 
to a lesser ex te~~t  co w~ities), for regardless of the nature? of trhe partic- 



ular organizatim, it makes sense to coordinate decisionrnakiizg across 
levels and functions and to concentrate on vvhe-ther the organization is 
implumenti~~g its strategies and accomplishing its mission (Btls;ch:ken 
1988, 1992, 1994). It is important to remember, however, that a strakgic 
piar~ning syskm characterized by substantiai comprehensiveness, formal 
rationality in decisiorrmakhg, and tight control will work only in an or- 
gmization that has a clear mission, clear goals and objectives, relatively 
simple tasks to perform, centralized authmity, clear performance indica- 
tors, and information about actual performmce available at reasonable 
cost. While some public orgmizations-such as hospitals m d  police and 
fire kpartments-perate u n k r  such conditions, most do not. As a re- 
suit, most public sector strategic plmning systems typicdly focus on a 
few areas of concern, rely on a cJecisio1.1 process h which politics play a 
major role, and contrt,l somet"ning other than progrm outcomes (e.g., 
budget expenditure" (Wildavsky 1979a; Elarzelay 1992; Gssborne and 
Ga&ler 1992; Bryson 1995). That is changhg, however, For example, the 
U.S. federal government is now moving toward performance-based 
strategic management as a resuit of the Government Performance and 
Results Act of 1993 (Public Law 103-62) and a number of states are fol- 
lowhg suit (National. Governors Association 1993). 

Shklzr~lder  Mu~~agewtmt. Apprc~uches. R. Edwarclt Freeman (1984) strated 
that corpora& strategy can be w~derstood as a corporation3 mode of E- 

lating or buildjrtg bridges to its stakeholders. A stakeholder for Freemm 
is any group or individual who is affected by or who c m  affect the fut-ure 
of the corporation; for example, customers, employees, suppliers, own- 
ers, governments, finmcial institutions, and critics. :He argued, that a cor- 
porate strategy will, be effective only if it satisfcs the needs of multiple 
groups. Raditional privak-sector m d d s  of strattzgy have focused only 
on ecol~omic actors, but Freeman argued that changes in the curre~~t  husi- 
ness e~~viror~ment require &at other political and social actors be consid- 
ered as well. 

Because it integrates economic, political, and social concerns, the stake- 
holder model is one of the approaches most applicable to the public sec- 
tor, Mmy inCcrc3st groups have stakes h public organizations, functions, 
and communities. For example, local economic development planning 
Wicd1y involves government, developers, bankers, the chamber of corn- 
merce, actual or potentid employers, neighborhood groups, environ- 
me~~talists, and so on. Local economk devciopment ptanners would be 



wise to identify key stakeholders, their inttzrests, what they will suppart, 
and strategies and lactics that rnight work in deding with them (Kauf- 
man 19779; Backoff ant[ Mutt 1992). J o h  Byson, R. E. Freeman, and 
William Roerillg (1986) argue in additio~~ that an organizalion" mission 
and values ought to be formulated in stakeholder terms. That is, an orga- 
nization showld figure out what its mission ought to be in relatiom to each 
stakeholder group; otherwise, it will not be able to differentiate its re- 
sponses well enough to satisfy its key stakeholders. 

The strengt%ns of the stakeholder model are its recognition of the m n y  
daims-both complmentary and competing-placed on orgmizations 
by insiders and outsiders and its awareness of the need to satisfy at least 
the key stakeholders if the organization is to survi\re. The weaknesses of 
the model are tfne absence of criteria with which to judge competing 
claims and the need for more advice 017 developing strategies to deal 
with divergent stakeholder interests, 

Freeman has applied the stakeholder concept primarily at the corpo- 
rate and industry levels in the private sector, but it seems applicable to all 
levels in the public sectors, Researchers have not yet made rigorous tests 
of the modevs usefulness in the private, public, or nonprofit sectors, but 
several public and nonprofit case studies indicate that stakeholder analy- 
ses arc. quite useful as part of the strategic p lm~ing  effort: (Rrysox~, 1988bf 
1945; RaGkoff and Nutt 1992; Rrysox~ and Crosby 1942; Kemp 1993; 
Boschken 1992,1994). If the modd is to be used successfully, there must 
be the possibility that key decisionmakers cm achieve reasonable agree- 
ment about who the key stakeholders are m d  what the response to their 
claims should be. 

A number of other encompassing approaches tn strategic planning 
have been developed prirnarify in the United. Kingdom in the field of OP- 

erations research. These include Strategic Options Development mii 
h l y s i s  (SODA) (Eden and Huxham 1988; Eden 1989; Rryso~~ and Finn 
1995), so& systems melhodoiogy (Cl~ecklad 1981, 1991), a d  strategic 
choice (Friend ar~d Hickling 1987). They are used mostly in Europe but 
are fhding application elsewhere as well, 

Content Approaches 

The three approachs p~sen ted  su far have mofe to do with managing 
an entire strakgic plamhg process than with identify* specific strat- 
egy conte~~t. The process approaches do not prescribe answers, although 



good answers are pmsumed to emerge from appropriate application. In 
contrast, the tools to be discussed next-portfolio models and cmpeti- 
ti\re a~alysis~primarily concern co~~tent and do yietd answers. In fact, 
the models are antithetical to process when prc~cess concerns get in the 
r/vay of developil.lg the "'right" answers. Other import-mt content ap- 
proaches not covered in this entry; due to space limitations, include 
""reinventing government" "sborne and Gaebler 1992; Gore 1993; 
Thompsan and Jones 1994), systems analysis (Churchman 1968; Senge 
1890), and "reengineerin the organizat id w a r n e r  and Champy 
1993; Linden 1994). 

Pnrqolia Models. The idea of strategic p l a x ~ h ~ g  as mx~aging a portfolio 
of bushesses is based 01% an analogy with investment practice. Just as an 
inwestor assemhles a portfolio of stocks to manage risk m d  to realize op- 
tirntrm returns, a corporate manager can think of the corporation as a 
portfolio of btrsinesses with diverse potentials that can be balmced to 
manage reh\m and cash :l,ow. T'he htcllectlzal history of portfoli~ theory 
in corporate strategy is complex (Wind and Mahajan 1981). For our pur- 
poses, it is adeyuate to use aa an example the portfolio mo&l developed 
by the Boston Consulthg Group (ECG): the famous BCG matrix (Hen- 
derson 1979; Hax and Majiluf 19M), 

Bruce tll.ndc.rsm, founder of the Boston Cowult i~~g Group, argued 
that all business costs followed a well-known pat&": unit costs kopped 
by one-third every time volume (or t-urnaver) daubled. Hence, he posttr- 
lated a relationship, h~awn, as the experience curve, between unit costs 
and volume, This relationship leads to same generic strategic adkrice: 
Gain market share, for then unit costs will fall and profit potential will in- 
crease. 

Hcnderson said that any business could, be categorized into one of four 
types, depending on how its industry was growing and how large a 
share of the market it had: 

1. High growth./high share bushesses ("'stars"") ,hi& generate 
substmtial cash but also =@re large hvestmerrts if their 
market share is to be mahtahed ar ixlcreased. 

2. Low growthlhigh share businesses ("cash cows"), which 
generate large cash flows but require low investvnent and 
therefore generate profits that can be used crlsewhcre. 



3. Low growth/low share brashesses ("'dogs"'), which pfoduce 
little cash and offer little prospect of increased share. 

4. High growth/low share businc.sses ("questia~~ marks"') wLVhh 
would requjm suibstaltial irTvesme17.t in order to beorne stars or 
cash cows. The vestion is h e t h e r  the in\.estment is worth it, 

Although the applications af portfolio theory to the public sector may 
be less obvious than those of the three approaches described earlier, they 
am nonetheless just as powerful (MacMillm 1983; Ring 1488; Backoff and 
Nutt 1992). Many public organizations consist of "multiple buskesses" 
that arc only marginally related. Often resources from various sources 
are committed to these un~ la t ed  hus;inesses. 'That meals tt7e puhlic and 
marlagers must makc portiolio decisions, although usuafly vhJithout fhe 
help of portfolio models that frame those decisions str&egicaily. The 
BCG approach, like mast private-sector portfolio models, uses only eca- 
nomic criteria, not political. or social criteria that might be necessary for 
public applications. Private-sector portfolio approaches, therefore, must 
be modif,ed substmtially for public and nonprofit use. (Indeed, thou@t- 
ful critics arguc that because pp-ivak-sector portfolio approaches ignore 
the missions, values, cultures, and compe&ncies of the companies that 
comprise the portfolios, they can do far more harm than good. Strategic 
marwgemmt whicrh reties only 0x1 economically based portfolio analysis 
can produce disastrous results and, therefore, is itself prob"bly banhcrupt; 
see Hurst 1986; Mh%tzberg 2994). 

T%e strength af portfolio approaches is that they pmvide a method of 
measurhg entities af some sort fbuskesses, jnvestment options, propos- 
als, or problems) against dimensions that are deerned to be of strategic 
importance (share and growth, or positioml and attractiveness). Weak- 
nesses include the diffirulty of howing what the apyropp-iate strategic 
$irnensions are, difficulties of clmsifying entities agaitTst d i m n s i m ,  
and the lack of clarity &out hew to use the tool as part oi larger strategic 
piarl~lirlg proL'CeSs. 

If mocfificd to ir.rclude pditicai and social factors, por(fol,io approaches 
can be used in the public sector to makc inforxned strategic decisions. 
They can be used in conjunction with an overall strategic planning 
process to provide useful information on an organization, lunction, or 
community in relation to its environment. Unlike the process models, 
howevelr, portfolio approaches provide an "answer;"' that is, once the di- 



mensions for comparison and the entities to be compared are specified, 
the portfolio models prescribe how the organization or community 
should relate to its envirox~me~~t. Such models will work only if a domi- 
x"ti-u.11: coditiox~ is colwinced that tt7e arlswers t-hey produce are correct. 

C o v e t  if im Analysis. h o t h e r  isnportant content approach that assists 
strategy selection has been developed by Michael Porter (1980, 1985, 
1990, 1994) and his associates. Called "'compeMtive analysis," it ilssumes 
that bp analyzing the forces that shape an industry, one can predirt the 
germeral level of profits throughout the hdustry and the likely success of 
any particular skategy for a skategic business unit. 

Porter (198(1) hypothesized that five key competitive forces shape an 
industry: rr.Iati\re power of custmers, relative power of suppliers, threat 
of substitute products, threat of new entrants, and the amount of rival- 
rous activity among the players in the industry- Katherine Marrigan 
(1981) has argued that "exit barriersM-*at is, the barriers that would 
prevent a company from leavhg m hdustry-are a sixth force ixlfluenc- 
ing success in some indust~es. Two of the m a h  proyositions in the com- 
petitive analysis school arc as follows: (1) The stronger the forces that 
shape an industry, the lower the general level of returns in the industry; 
and (2) the strror~ger the forces affecting a strategic business unit, the 
lower the profits for that unit. 

Two additional collcepts are crucial in Porter's view. Competitive ad- 
vmtage grows out of the value a firm creates for its customers that ex- 
ceeds the cost of producing it. Competitive advmtage grows out of the 
value chain, the lhkage of discrete primary activities (hbound logistics, 
oyeratims, outbound logistics, marketjng and sales, service) and support 
activities ( f im infrasmcture, hunnan resource mmagement, technology 
development, procurement) that create value for which the customer is 
willing to pay. Profits arc. fow7.d in the margin betwem what lrhjngs cost 
and what their wdue is to lrhe customer. Every buyer and suppiim has a 
vaiuc. chain, which leads; to an additional important proposition: The 
more a supplier trnderstands a buyer's value chain, the greater the firm's 
ability to create value for that buyer, 

For mmy public orgmizatians, there are equivalents to the forces that 
affect private i~~dustry. For example, client or customer power is often 
importartt; suppliers of services (contractors and the orgmizatim" own 
M o r  supply) also c m  exercise power, There are fewer new entrants in 
the public sector, but recex~tly private and nol~profit organizations have 



begun to compete more forcefully with public organizations. Govem- 
men& and public agencies often compete with one anottaer (public hospi- 
tals for patients; state ar~d local gover~~me~~ts  for industrid pla~ts). 
h efkctivc orgiil~ization in ihe public sector, thereforr;., must under- 

stand the forces at work in its "'industry'" order to cornpete effectively 
and must offer value to its customers that exceeds the cost of producbg 
i t  On mother level, pl ing for a specific public function (health care, 
t-ransportation, or recreation) cm benefjt from competj.tive anaiysis if the 
hnction cm be considered m industry, In addition, econornic develop- 
m n t  agencies must understand the forces at work in given industries 
and on specific firms if they am to understand whether m d  how to nur- 
ture those il7dustries and firms, Fhal:iy, a1though commit ies  do com- 
pete with one amther, competitive analysis probably does not appiy at 
this level because communities are not industries in any meani~~gful 
sense. 

By contrast, Porter points out in The Compefifiae Adwnfqc. 'If- N"l"i""ns 
(1990) that for the foreseeable Tttkrsc;. self-reinforcing agglomerati,sns of 
fisms and networks are crucial aspects of successful international eco- 
nomic competition. ti.5. Sccretarfi of Labor RObert Reich (1.992), the Gcr- 
man Marshall Fund (Widener et al, 19921, and Heal Pierce (1989) make 
the same point. In effect, 11ot just firms, but metropolitan regions (Singa- 
pore, Hang Kong, t-he Sdicon Wey ,  New York, London, Paris) are key 
economic actors. Regions interested in competing on ihe world stage, 
therefore, should try to develop the jnfrast-ructure necessary for virtuous 
(r&her than vicious) cycles of econornjc growth to unfold. In other 
words, wise investments in education, transportation and trmsit sys- 
tems, water m d  sewer systems, parks and mcreation, housing, and so on, 
can help firms reduce their costs-particularly the costs of acquiring an 
educated, labor force-md thus improve firms' abilities to compete inter- 
nationally. 

l'l-re stl-ength of competitive analysis is ihat it provides a systematic 
m y  of assessil7g industries ar~d the strategic options facing SBUs within 
thase industries- Public organizations can use competitive analysis to 
discover ways to help the private firms in, their regions. M e n  applied di- 
rectly to public organizations, hawever, competitive analysis has two 
weahesses: It is often difficult to b o w  what the "industry" i s  and what 
forces affect it, and the key to organizational success in the public world 
is often collaboration instead of coxmpetitim. Competitive analysis for the 
public organizations, the~forc., must be coupied with a consideration of 



social m d  political forces and the possibjlities for collaboration (Huxharn 
1993; Winer m d  Ray 1994). 

Another Process Approach 

We now leave content approaches to focus agah on a process approach- 
strategic issues management-that is less encompassing than the previ- 
ous process approaches and typically is less encompassing than the con- 
tent approaches as well. 

Stmtegic issues Itla~zage~lile~zt. Strategic issues mmagemenzt approaches 
are process wc"mponer"tts, @ecew"f larger strategic plmning process. In 
the private sector; strategic issues managment is primarily associated 
with Igor Ansoff (1480) a d  hcuses attention 011 the recogl7ition and E?;- 
olt~ticln of strategic issues-"'farthcoming developments. either inside or 
outside the orgmizatian, which are likely to have an importmt impact 
on the ability of the enterprise to meet its objectives" (p. 133). In the pub- 
lic sector, strategic issue management is primarily associated with Dou- 
glas Eadic (1986, 1989), Bryson (4988, 1495), and Backoff m d  Nutt 
(1.992). 

Ihe concept of strategic issues first emerged when practitjoners of cor- 
porate strategic p1a11"ting realized a step was missing hetwem the SWOT 
analysis of the Harvard model and the cjevelopmer~t of strategies. That 
step was the identifican of strategic issues. Many organizations now 
include a strategic issue identification step as part of hll-blown strategy 
revision exercises and also as part of less comprehensive annual strategic 
reviews (Chakravarthy m d  Lorange 19991). Full-blown annual revision 
has proved impractical because strategy ~visiol-r takes substilntiali, man- 
agement enagy and attention, m d  in any case most strategies take sev- 
eral yeas to implemmt. Instead, most firms are undertaking comprehen- 
sive strategy rwisions several years apart (typically four or five) and in 
the ii.lterin.1 are focusing their annual strategic planning processes on the 
identification and resolution of a few key strategic issues that emerge 
from SWClT analyses, environmental scans, and other analyses (Ham- 
brick 1982; Pflatrm m d  Delmont 1987; Heath 1988). 

In recent years, many orgmizations also have developed strategic is- 
sues management processes actuaXIy separated from their m u a l  skate- 
gic planning process%. Many important issues emerge too quick1s.; with 



loo much uqency, to be hmdled as part of an annual process. When con- 
fronted with such issues, top managers typicalfy appoint temporary 
teams or task forces to develop respox-rses for ilnmediate implemmtation. 

Strategic issue manageme~~t is clearly applicahk to public organiza- 
t i m ,  since t-he agendas of these organizations consist of issues that 
should be managed strategically (Backoff and Nutt 1992; Bryson and 
Crosby 1992). In other kvords, they should be mmaged based an a sense 
af mission m d  mandates and in the context of an en\4ronmental assess- 
ment and stakeholder analysis. The strcngth of the approach is its ability 
to recopize and anal.)ize key issues quickly. The appma" also applies to 
hnctions or communities, as long as some group, organization, or coalj- 
tion is able to engage in the pmcess and to manage the issue. 'The main 
weak-ress is that in general the approarh offers no specific advice on ex- 
act8 how to frame Lhe issues other than to prececje their identification 
with a situatianal analysis af same sort. Ntl;tt (1992, pp. 119--1451, and 
Nutt and Backoff (1995) have gone the furthest in remedying this defect. 
T%cy argued that public organizations exist kvithin ""tension fields" corn- 
prised of often confl.icting or contradictory psessures for equiQ preserva- 
tion of the status quo, transition to a new state, and productivity irn- 
provement. Mutt and Backoff argued that exploration of the various 
combiniltims of these tensions, as they apply in specific circurnsta-rces, 
can lead strategic planners to the wisest formulation of strategic issucts 
and strategies. 

Process Strclteg iss 

The final two approaChes to be discussed are process strategies. They are 
:logical h~crementalism and strategic planning as a framework for imo- 
viltion. Process strategies are approilches to implementing a st-rategy that 
already has been developed in very broad outline and is suhect to revi- 
sion based on experience with its implemntation. Other important 
pro"les "rategies not discussed in this elltry, due to space limitations, in- 
clude total qualit-y mmagement (Coucheu 1993, pp, 17%"116; Cohen m d  
Brand 194>3), strategic negotiations (Pettigrew 2977; Mintzberg 1983; 
Mintzberg m d  Waters 1985; Pettigrew, Ferlie, and McKee 1992; Susskhd 
and Csuikshank 1987), collaboration (Gray 1989; Huxham 1991, 1993; 
Winer and Ray 19%), and the management of culture (Hamyden-Turner 
1990; Scheisl1992). 



Lqical  Increllzelztalisrn. fn incremental approaches, skategy is a loosely 
:linked group of kcisions that are hmdkd incrementally Decisions are 
har~dled individually below the corporate level because such decentrd- 
ization is politicaily eipedil3nt-organizatio~~al leaders should reserve 
their pditical chut for crucial decisio~~s. Decel7tralizai also is neces- 
sary sbce often only those closest to decisions have enough information 
to make good ones. 

T%e incremental approach is identified prhcipally with Jarnes Q u h  
(1.980; Mintzberg and Quinn 1991), although the influence of Charles 
L-indblom (1959; Braybrook and Lindblom 1963; Lindblom 1965, 1977, 
1980) is apparent, Quin.n develved the concept of logicd incremental- 
ism-or increme~~taiisrn in the service of overall corporate purposes- 
and as a resdt trmsformed incrementalism into a strategic approach. 
Logical incrementalim is a process approarh that, in effect, fuses strat- 
egy for~xulation and implementation. The strengths of the approach are 
its ability to handle complexity and change, its emphasis on minor as 
well as major decisions, its atkenlion to informal as well as formal 
processes, and its political realism. A related strength is that incremental 
chiurges in degree can add up over time into changes in time (Mintzberg 
1987; B~yson 1988a, 1995; Bsyson and Crosby 1992). The major weahess 
of the approach is that it does not guarantee that the various loosely 
linked decisiolls will add up to fulfitlment of corporate purposes. 

Logicai incrementdim wouid appear to he very applicable to puhlic 
organizations, as it is possible to establish some overarchjng set of skate- 
gic objectives to be served by the approach. M e n  applied at the commtx- 
nity level, there is a close relationship between logical incrementalism 
and collaboration. Indmd, collaborative puryoses a-nd arrangements typ- 
ically emerge in an iTlcremental fashion as organizations individually 
and collectively explore their self-interests and possi:ble collaborali\re ad- 
vitntages, establish coltaborative relatio~~ships, and maxage changes in- 
creme~~tally wit:hin a collaborative framework (f-f uxham 1993; Wir"ter and 
Ray 1994), 

Sfrafegic Plnnniny; us u Framework for Innuualicm. "fhe earlier discussim 
about strategic plallning systems noted that excessive comprehensive- 
ness, prescription, and control can drive out attention to missbn, strat- 
egy, and organizational structure. The systems in other words, can be- 
come ends in themselves and drive out creativit~ innovation, and new 
p'oducrt and mark t  development, without whiCh w s t  husir~esses 



would die, Many businesses, therefore, have found it necessary to em- 
phasize innovat-ive strategies as a counteI"balance to the excessive control 
orielrtation of many strategic planr.7ing systems. In other wrds ,  while 
one importmt reason for instailing a strategic plarrning system is the 
need to exercise control across functiolrs and levels, arr equally important 
need for organizations is to design systems that pronrrate creativity m d  
entrepreneurship at the local level. and prevent centralization and bu- 
reaucracy from stifling the wellsprhgs of business growth and change 
(Taylor 1984; Wateman 19877). 

The framework-for-innovation approach to corporate skategk plan- 
ning relies on many elements of the approaches discussed earlier, such as 
W 0 T  aralyses arrd portfolio methods. Ihis approach differs from ear- 
lier o~res in four emphases: (l) hrovittio~r as a sh-akgy, (2) specjfic man- 
agement pmdkces to support the strategy (such as project teams; venture 
groups; diversification, acquisition, m d  divesment task forces; research 
and development operations; new product and market ggraups; m d  a va- 
riety of organizational development techniques), (3) development of a 
"viSion of success" that provides the decentralized. and entrepreneurial 
parts of the organization wi.th a cornxnon set of superordinate goals to- 
ward which to work, and (4) nurturct of an entrepreneurial cornpav cul- 
ture (Pkchot 1985). 

Minnesota employed a framwork-for-innovation approacrb, c d e d  
Strive f-or Excel1e11ce in Performance (SI'EI"), under Governor Ruciy Per- 
pich in. the 1980s. The STEP steer&$ committee, cochaired by the gover- 
nor and the chair of the state" big-business association, provided legiti- 
macy and access to resources to experiment with projects proposed by 
state employees. A rtumber of useful changes in the way the state pro- 
vided goods and serVices resdted wale and Williams 1989; Barzelay 
1992). 

Ihe  main strengih of the approarh is that it allows for innovation and 
entrepre~reurship whife maintai~rirrg centr-at co~rtml. It also is quite com- 
patible with other approaches, such as reinventing governmerrt, systems 
analysis, reengineering the organization, and total quality mmagemerrt. 

kveak~esses of the appmach are that typically-and perhaps neces- 
snriy-a great. mmy, ofen costly, mist&es are made as part of the inno- 
vation process and that there is a certain loss of accountabiljty in very de- 
centralized systems (Peters and Waterman 1982; Mintzberg 1994). Those 
weakmlesses =duce the applicability to the public sector, in particular, in 
r/vhich &stakes arc. less acceptable and the pressures to be accountable 



for &tails (as opposed to results) are often greater (Barzelay 1992; Jack- 
son and Palmer 19132). 

Nonetheless, &e h ~ ~ o v a t i o ~ ~  approach wouid appear tru be applicable 
to public organizatior~s when lfie ma~agement of h~ovat ion is rlecessary, 
as in &e redesip of a public serwice. Innovatior~ as a s takgy also can 
and should be pursued for functions and communities. Too often d i s -  
tressing equation has aperated in. the public sector: More money equals 
more ser~rice, less money equals less service. As public budgets have be- 
come increasingIy strapped, there has not been enough hovat ion  in 
public service redesign. The evatjctn does not have to be destiny; it is 
possibk that creative effort and innovation might actually result in more 
service for less mor3c.y (Osbome and Gaebler 1992; Gom 1993). It is par- 
ticularly int-eresting to note that private and ~~onprofil sector 
may he the ar~swer to m a y  puhlic-sector problems.. Fclr exirmpie, many 
governments rely an private and nonprafit argmizations to produce es- 
sentially ""pblic" "services an a contract basis. 

Conclusions 

Several conclusions emerge from this review and analysis. First' it should 
be clear that strategic piaru~ir~g is not a single cor~cept, procedurr., or tool. 
:In fact, it embraces a r a g e  of appmaches that vary in Lheir applicability 
to puklic purposes and in the conditior~s &at gowrn lrheir successful use. 
m e  approaches vary in the extent to which they encompass braad policy 
and direction setthg, hternal m d  external assessments, attention to key 
stakeholders, the identification af key issues, development af strategies 
to deal with each issue, decisionmakhg, implementation, and monitor- 
ing and interpretation of results. 

$cod, a skategic planxzing process clpplicable to puMc organizations 
and communities will need to allow for the M l  rarlge of stategic plan- 
11hg activities from policy ar~d direction setthg Ifirough mor~itoring of 
results. SuCh a process will contrast, &erefore, with most privak-sector 
approaches that tend to emphasize different parts of such a complete 
process. A hrther contrast would be that private-sector appmaches typi- 
cally are focused only an organizations m d  not on fmctions that crass 
govemental or organizational boundaries, or on cornmuIllties or larger 
entities. 

mird, while any generic strategic plaming pmcss may be a useful 
guide to Lhought and actim, it will have to be applied with cart_. in a 



given situation, as is true of any plmning process p ~ s o n  and Dclbecq 
1979; Ck-rristerrsell 1985; Chakravarthy and Losange W%; Nutt 3.992; 
Sagw 1994). &cause every plaming process sbould be tailored tro fit spe- 
cific sihtations, every process in practice will be a hyhrid (Bryson I988b, 
1995). 

Fourth, familiarity with strategic pl ing should be a standard part of 
the inCcllectual and skill repertoke of all puhlic marragers m d  planners, 
Given the dramatic chmges in. the environments of their orgmizatians in 
recent years, we can expect key public decisjonmakers and plamers to 
seek egective strategies to deal with the changes. W h m  applied appru- 
priately, strategic plannhg provides a set of concepts, procedures, and 
tools for formdating and implementhg such strategies. The most effec- 
tive leac-fers, managers, and p1 ers no doubt are now, and will be in- 
creasir"tg:ly in the futul-e, the ones who are best at strategic ptanning. 

Fifth, asserting the increased importmce of strategic plaming raises 
the question of the appropriate role of the strategic planner. In many 
ways, this is an old debate in the plmning literature, Should the plamer 
be a technician, politician, or hybrid-both technician and politician 
(Howe and Kaufman 7979; Howc 1980)? Should the planner be a prucess 
facilitator (Schein 1988) or what Boian (1973.) calls an "expert on ex- 
pertgff Or shouid t-he pi""""' not be a plamer at all, at least fomally, 
but rathcrr a policymaker or a line m ~ ~ a g e r  ((Bryso~~, Van de Wn, a11d 
Roering 1987; Mintzberg 1494)? Clearly, the strategic planner can be 
solely a technician only when content approaches are used. When all 
other approaches are used, the strategic planner (or planning team) 
should be a hybrid so that there is some assurance that both political. m d  
kchnical concerns am addressed, (Obviously, the specific proportions of 
technical expertise and political or process expertise would m y  depend- 
ing on the situation.) Furthermore, since strategic planning tends to fuse 
piar~ming and decisiomaking, it is hdpful to think of decisionmakers as 
strategic planners and to think of strategic plal"t11ers as faCilifatorli of 
strategic decisionmaking across levels and functio~~s in organizatio~~s or 
commtxnities.. 

F~ally, research must explore a number of theoretical. m d  empirical is- 
sues in order to ildvance the knowledge and practice of pttblic-sector 
skategic planning. In particular, strategic plamhg processes that are re- 
sponsive to different situations must he developed and tested. These 
processes &odd specify key situatimal factors governixlg their use; pru- 
vide specif c advice or1 how to formutate a"td implement strategies in dif- 



krent situations; be explicit@ political; indicate how to deal with plural, 
arnhiguous, or conflicting goals or objectives; link context, content, 
procless, and outcorns; indicate how collahoratio~~ as well as competition 
is to be ha~~dled;  and specify roles for those involved in the process. 
Other topics in need of attentior~ include fhe nahre of strategic leader- 
ship; ways to promote and jnstitutionaliz strategic plamin,g across or- 
gmizatianal levels, functions that bridge organizational boundaries, m d  
intra- m d  hterarganizational networks; and the ways in, whi& in,forma- 
tion technoliogiczs can help or hinder the process, Pmgress has been made 
on alf of these fronts (Checkoway 1986; Bryson and Einsweiler 1988; 
Boschken 1"388, 19993; &mp 1993; Bsysorl1995), hut work clearly is neces- 
sary if we are to w~derstar~d better when ar~d how to use strategic plan- 
11hg to further public purposes. 

Adapted from Bryson (1988b, P. 22-45) and from a paper prepared far presenta- 
tion at the workshop on "Strategic Apprcjaehes to Plaming: Towards Shared Ur- 
ban Polities," "~olitecnico Die Milano, FacoTta Di Architettura, Mitano, Italy, 
March 16-17,1495, 
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A brief written statement of an organization's purpose, goals, operathg 
philosoyhg.'l and aspirations-hence, the mission statement provides a 
guide for decisionmaking and plamhg within the organization and also 
can be used as a contract of accountabiliv for citizens, clients, and other 
exter~~al col~stitue~~cies. 

Purposes of a Mission Statement 

An effective mission statement should serve three essential ptrrposes. 
First, it should provide constituencies inside and outside the organiza- 
tjon wi.th a comlnonly understood interpretation of the organizalion" le- 
gal mandate. 

The mandate? and the mission statement, while related, are not the 
same pryson 1991, pp. 9S95). The organization's mandate specifies the 
ohligatims to which it is legally bound and often is expressed in the form 
of a charter, -articles of incorporation, bylaws, authorizing legislatim, 
statutes, ordinances, or admkistsative regulations- Often, the mandate 
will outline in, excruciating detail nearly all face& of the organization's 
functions, its structure, its policymakhg procedures, and the sources of 
its revenue, For example, the Borough Code for the Commonwealth of 
Pmnsylvania-a typical mandate-is a document of several hundred. 
pages covering evevth iq  from the allowable sources of tax revenue to 
procledures for a~6ardir"tg public contracts. 



Techicaw the mmdate is a puwlic document, 'out gatrally it is m t  
widely distributed and is not exp~ssed  in terms that the general public 
can u~~der s t a~~d .  The mission statement, &erefore, should provide a con- 
cise interpretatio~~ of trhe mandixte in terms that people can easily under- 
stand. What business are we in? What arc. our principk products and ser- 
vices"!~ are our primary clients or beneficiaries? m a t  needs do we 
fill? M a t  operating philosaphies do we follow? What are our priorities 
for the future? As such, the mission statement should dwell. less on tech- 
nical or legal t,bligations and morc. on what the orgmizatim is commit- 
k g  itself to do withill whatever discretionary authority is granted by the 
mandate. 

Seco~rd, the missia~~ statement sboufd provide a guide to daily deci- 
sionmaking and long-term plm~ing.  In other words, a r ~  effective mission 
statement shouid prwide much more t-han eloquent, hut meaningless, 
rhetoric about the organization" purpose. Rather, it should provide an 
explicit statement of the organization's operating philiasophy and core 
values. For example, the mission statement of a prestigious research uni- 
versity contahs a section that states, among other things, that the institu- 
tion will pursue only those initiatives in which it has a "comparative ad- 
vantage" and that all of its activities in teaching and research will be 
designed to e~.rhance its position of ~~ational leadership by influencing the 
behavjor of other irrstitutions. In other words, lfie institution is puhlicly 
stath~g, to both internal and externai audiences, that it will m t  attempt to 
be all things to all people. Such an explicit operating philasaphy clearly 
can have a powerful impact on strategic decisionmaking m d  long-term 
resource allocation. 

Some operating philosophies may have imedia te  effects on short- 
tern (versm long-term) decisionmaking. For exampie, the missim state- 
ment may say sonnethi~~g about: the organization" commitment to em- 
pioyee devdopment, to measurhg the quality of client services, or to a 
certain philosophy of Rsourcc manageme~~t. 

Third, and fin*, the missi0x.r statement should be linked to the orga- 
nization" sksilegic plan by providing a concise and general statement 
of the organization's goals and aspirations for the future. Often, the 
strategic direction of the organization is expressed in a separate vision 
statement appended to the mission. Whether as a separate vlsion state- 
ment or incorporated into the mission statement, the organization 
should publicly state its priorities and the strategic direction in nlhich it 
is headil~g, 



Thus, the mission statement should include at least three distinct sec- 
tions as follows: 

the purpose of the organizatio~~ expressed in terms of products, 
services, targeted customers, itr.1~3 needs idled; 
the operating philosophies and values expressed in terms of the 
organization's selfiirnage, how it perceives its niche or 
distinctive characteristics in the marketplace, holv it makes 
decisions and manages resources to preserve or enhmce its self- 
image; and 
the aspirations for the futurct, expressed in k m s  of broad 
strategic gods and ~"iorities. 

Developing a Mission Statement 

Gsccasionally, decisionmakers express skept-i;cism about the value of mis- 
sion statements, e~ecial ly in government orgmizations kvhere the pre- 
vailing belief may be that the &ate is the mission. "Why should we 
develop a mission statement when tveything we need to b o w  is con- 
tahed in our authorizing XeGslation or in the adxninistrath reguhtiontj 
which guide us?'Wissions are slightly more fluid and dytlarnic than 
mar~dates because they reflect the organization's inkrpretation of its role 
in society, its reiationship to its co~~stituents, its positio~~ in the market- 
place, and its aspiral.ions far the future. Also, old missions can be accom- 
plished and nelv missions can be formulated to take their place, all 
withh the context of m mchanging mmdate, 

Additionally thae are several "&riggers," or syrrrytoms, that may sug- 
gest that the mandate alone is not sufficient and, therefore, that effort 
should be invested in the development of a rnission statement: 

1. rc-lcurring and unproductive dettates within the organizalion 
(e.g., line vertius staff, headyual-ters versus field off-ices) 
regarding interpretation of the mmdate-core purpose, 
resource allocation, operating philosophies, m d  goals; 

2. a pattern of apparently ad hoe decisjonmaking at the top of the 
organizatbon or "goal displacement" h the middle of the 
organization whereh~ key decisions do not seem ta be guided 
by an overarching purpose or vision; 



3. a portfolio of services or products, with shiftinf: priorities 
among them, Lvhich appear haphazard or disjohted; and 

4. a patten1 of cot~fusiot~ or misunderstanding amoxlg key 
lected oificids, oversight agencies, citize~~s, 

and funcfers-regarding the core purpose and goals of the 
organization. 

h y  of these symptoms may suggest that the organization should de- 
velop or refine its rnission statement, The process of kveloping a mis- 
sion statement should include a vasiety of stakehalders+xecutive staff, 
rniddle management, and key external constjtuencies. :In general, the fol- 
bwii71; steps Witr pmvide useful input in tt7e cJevetopmex~t of a mission 
statemex~t (see also Rryson 1991, pp. W6-116; Espy 1986, pp. 21-4): 

2. a thorough review of the orgmization's mmdate-what it is 
legally obligated to d and how that mandate has evolved 
since its incept-i;on; 

2. a suniey of key stakeholders regarding their expectations of the 
organization, which may or may not be perfectly consistat 
with its mandate; 

3. an assessme~~t oi exkmal trends, which p ~ s e n t  either 
oppo"tu"ities or challenges for the organization, accompanied 
by an evaiuatio~~ of the orl;.anizatiot~"s curreM strex~gehs and 
weah~esses in. responding ta those trends (Kearns 1992); 

4. a list of operathg philosophies and values, generated by 
executives and st&, which they beijeve should guide the 
organization; and 

5. a summary statement of the strakgic goals derived from the 
lmg-range plan of the organization. 

atthough tLte process of gathering and interpreting this informiltion 
should invo:ive a diverse set of stakeholders, the task of actuaily drafting 
the mission statement should probably be assigned to one person or a 
small team of people. The drafts should then be circulated, edited, and fi- 
nalized with input from the broader set of stakeholders. 

Generally, the mission s ta taent  should be fomally reviewed every 
five years or so, consistent with the organization" skategic planning cy- 
cle. Often it is suggested that the mission statement be drafted as the first 



step in the strakgic pl ing p m e s " .  But decisionmakers should keep in 
mind that certain portims of the mission stattzment (e.g., priorities and 
aspiratio~~s) cannot be drafted until t-he strategic pim is nearly complete. 
Clearly, there is a delicate trade-off bemeen a mission stateme~~t that is so 
bmad ar~d ge~~eral that it is never chmged and one which is so specific 
and focused that it quieHy becomes obsolete- This trade-off c m  be ad- 
dressed by *king, "Is this draft mlssion statement capabe of pmvidirtg a 
useful, but not averly confinhg, guide to deeisianmafing aver the next 
five years or so?" 

Mission Sl"afements, Performance, 
and Accountability 

Like the mandate, the mission statement is a pawerid ii7stnnmex~t of ac- 
countability, Peter Drucker (1990) goes further by suggesting that the 
mission statement is the kstsument of accountability for nonprafit orga- 
nizations, sjnce they do not have a "'bottom line" of performance like 
profit and loss: "((Nonprofits) must therefore have a clear mission that is 
kanslakd into operational goals and provides guides for effective action. 
Of course, businesses also deteriorate if they do not have a char 
missio~~. . . . But, in good times a business can muddIe though for a 
d i l e  with no other lodestar than lfie financiai bottom line. A no~~pmii t  
institution will start to flounder a h a s t  i ediately unless it clearly de- 
fines its mission and emphasizes that mission agairt m d  again" (p. 8). 

Consequently, the mission statement may be the organization" pri- 
m a y  account&ility contract with the public. It is the document in kvhiclfi 
we essentially say to the public, "Here is what we promise to do for you, 
Vou may hold us accountable for this." 
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Mavc Holzer, 
Rlifge~t;, The S tale h i u e r ~ i k y  of New f crs~y 

m e  ratio of out-guts (work done, products distributed, services rendered) 
and outcomes (i~rrpact achieved) to inptrts (labor, capital, materials, 
space, energy, h e ,  etc.). Productivily ifnprovement represents favorable 
changes in that ratio, Thus, it is ivnportmt to recopize the differences be- 
Ween various ratios of improvement, 

* If'lputs decline, otrfpzafs~arfcn~tes renzni;rz colzsfaszt. This ratio 
represents a cuthack manageme~~t situation in which 
management is forced to respond pmductively For example, 
faced with a cut'back in staff, a state mental. health facility may 
reorgmize, allawi-ng for the s m e  level of services with more 
efficient use of mmainitlg staff. 

* Inpza fs re~tzain corzs tnfzt, outpzr ts/outcomes improw. Mmy cri.tics 
advocate this case. They often expect ''quick fixes" based m 
limited per~ec t ivemr  critiques by groups exknlal to the 
agellcy. For example, they might propose that each social 
sclrvices worker hcmase applications processed by 25 percent. 
326s might be a reasonable goal, but only in the long run as 
better management af inputs improves outputs. But still, 
without the capacity to hvest h better mmagement; and to 
provide adeyuate services to rnom applicants, this case is less 
reasonable thm the next. 

* Inpza fs dedke szkiista~tially~ outpu ts/outcomcs inzprove substantinlly, 
Some elected officials and prkate sector critics advocate this 



scenario. It is, however, almost aiways based upm 
unreasonable and nake assmptims, for example that was& is 
of enormous proportims. 

* h p u  ts izcrease modem tel5 o l i f p l ~  t&ufconzcs impmve szlrbstan tinlly. 
lhis is a m m  likely case, as it allows for conthued modest 
jnvesments in. improved productive capacity.. But in, the short 
run, a true productivity progrm is morc. likely to experience 
temporarily decreasing productivity onstant ~ut-guts while 
inputs increase mdestly to allow for improved internal 
capacities, which will then increase outputs at a later stage. For 
exmple, in a state comectimal hcitity inveshnents in training, 
buildings and equipment may be necessary in year I prior to 
improved correctio~~al servkes in year 2. 

* If'lputs decline s ~ l b s t a n t i l y  ~utptl tS/Olfc~me$ d e c l i ~ c  kss  vapiclly. 
Although the out-gut to ixlput ratio is apparently increasing, 
drastic cut-backs in resources often result in cutbacks in. ser~rices 
whjch fall most hcwily on those citizens least likely to have 
alternatives. In a situalion of deep cutbacks a municipal college, 
for example, may he forced to cut psychological counseling 
services to skrdents--most of whom are unlikely to be able to 
purchme such services privately and will the~fore  be less likely 
to graduate. 

Producing Public Services 

Productive management, ptrblic and private, has evol~red from simple 
""emmon sense" in the late nineteenth century to complex systems in 
the late twentieth century (Holzr 1'302). Today, to produce public ser- 
vices, the best public organizations have developed multiple, reinforc- 
ing capacrities, as slarnmarized in "'An Overview of Brodwtiwity and 
Performancef" (in Hdzer m d  Gahrielim 1995). Government ager~cies 
which have beer1 formally recogr~ized as hi& achievers, as state-of-the- 
art 

* apply quality mmagemerrt prhciples; 
* use measurement as a decisjonmaking tool; 
* work hard to motivate empioyees; 
* adapt new technologies; and 
* develop pubiic-prkatc parherships. 



FIGURE 26.1 Haw 1s Prod~divi? Improved? 
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5. Less output 
8 Much less input 

FIGURE 26.2 Productivity Zmpravement: A Multifaceted Approach 
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In govmment, mamgment improvement programs operate under 
many labels. The program's name, however, is less important than its 
shstance: comprehensive, quality-mie~nted productivity impmveme~nt 
in a n  envirornme~nt of hcreashg demands and reduced resources (Poister 
1988). Such progrmcimprove perf o m n c e  s y stemtically. Typically, 
they follow multiple steps: 

Clarifying goals with, m d  obtaining support from, top 
management and elected officials; 
Locating models as successful blueprints to modify, and as 
warnings of potential mistakes; 
IdexntiEyir-rg promising weas, such as those fur~ctions faced with 
large backlogs, slipping dead1irr.e~~ high turnover, or many 
comy laints; 
Builidjing a team through which all jnterested parties- 
particularly mmagement, labar, and clients-an identify 
obstacles m d  suggest improvements; 
Plmning a well-managed project, illcluding objectives, tasks, 
responsibilities, and h e  frames; 
Measuring progress against financial and service data.; 
Mociifying prc,ject p h d a s e d  upon continuing discussion of 
problems, opportunities, and priorities; 
Ad&essing pote~ntiai ancf actual problems, such as 
misunderstandings, misconcept-i;ons, resistmce, and slippages; 
Implementing improvement actions on a routke basis, kvithout 

ecessarily raisbg expectations; 
Evaluating and publicizing results. 

Although ehanccld quality has always been a productive concern, one 
contemporary approach to public pmductivity improvement is Total 
Qualify Marnagcmternt or 'I'QM. The opporturnities and problems which 
we can identify Ifirough this lens are not- necessarily colnhed to TQM- 
type projects, but suggest the subtleties of systemic problem solving in 
any ambitious mmagement capacity-building project. It is importmt to 
recognize that TQM is not a new hvention. Rathez; it is an innovative 
repackaging of several decades of p d l c  sector productivity improve- 
ment, as is evidenced by the Public Pmdrrcfivity nlzd Mnnggelrze~t IZn)i~-"'iu 
(seventeen volumes and more than five hundred articles from 1975 to 
1994), the Prod~cf iu i ty  InZprnvewl~~t Handbook f i r  Sfate alzd Local Gnver~-  



nle~zt  (Washnis 1980, 1,492 pp.) and the Pzrblie Prudzrctivz'fy Mntzdboclk 
(Holzer 1992, 705 pp.). The TQM movement in government &so draws 
heavily on decades of il7dustria:i quality improwmer~t work in the pri- 
vate sector, such as that of Demhg ar~d Juran. Although neither "'TQM" 
m r  "pality improvemmt'here terms gex~erally fou17.d in the public sec- 
tor literature as late as 2988, the past several. years have witnessed m ac- 
celerated improvement m d  publication movement under this terrxinol- 
agy. In many cases, what kvere for~xerly "'productivity" projects are now 
redescribed as "quality" efforts. 

Par#lormance Measurement 
and Evaluation 

Productivity mcrasummcrx~t is not new, Concerns with public sector pro- 
ductivity measurement have been as constant as concerlls with high 
taxes, corruption, ar ixlcompetence. Measurement is implicit in, questions 
from all parts of the political spectrum, in discussions among business 
people and union people, in analyses by reportas and academicians: '71s 
crime up?"' "Arc the s-tmts  leane er?^' "What benefits will a new building 
produce?" '""Ishe air quality better?'"'How well are our child~el doing 
in school?" 

Producrtkily m e a s u ~ m e ~ ~ t  is cor~thually evolvhg. A century ago effi- 
cient production of outputs was paramount; in the public sector such 
outputs are nor~xally services. But we have sbce added concerns as to 
outcomes or impact-public sector performance-to our measurement 
agendas. 

Managers who are responsible for day-to-day rnanagetnent (Hatry and 
Fisk 1992) now often have access to information with which to imple- 
ment public policy, and often use that data to 

* Make more productive rwource allocatior~ decisior~s, tyh~g 
spending to problem solvhg; 

* Hold programs accountable; 
* Matsh results with plans; 
* Compare agencies or subunits to similar entities or to past 

levels of achievement; 
* Question the causes for apparent progress or lack thereof; 
* Predict periods of work overload or mderload; 
* Evaluate benefit-cost lhkages. 



Data about inputs, outputs, and outcomes can help defend or expand a 
program, rather than let it suffer from relatively subjective, politicd deci- 
sions. Measures help arlswlrr such v e s t i o ~ ~ s  m: Is an orgal7ization doing 
its job? Ir; it cmating ul7intellded side effects or pmducing unanticipated 
impacts? Is it rwponsive to the puhlic? Is it fair to all, or does it favor cer- 
tain groups, inadvertently or deliberately? Does it keep withh its proper 
bounds of authorized activity? In short, is it productive? 

Although multiple measures af public sector services cmnot usually 
be aggregated as productivity "indexes" (analogous to the bottom line of 
profit in the private sector), it is possible to xneasure public sector perfor- 
mance given certain guidelines: 

1. If serwice quali;t?. is to be maintained or h p m e d ,  a 
measurement progrm must be ofienkd to effectiveness, rather 
than just quantity or efficiency 

2. Management" uses of productivity measures are often in the 
budgeting and fiscal area; estimating resource requirements, 
justifyjflg budgets, reducing costs, =allocating resources, 
investing increased resourcles, and improvhg benefit-cost 
lhkages. 

3. A measurement program, LVhich reqUirewSUhSta~~tid expatise 
and careful plarulirlg, shoutd ask and begin to answer the 
following questioIls: 
* h terms of program performmce: How much of a service is 

provided? Haw efficiently are resources trsed? HOW effectively 
is a service provided? 
tn terms of eflectiveness indicators for performmce: What is 
the inttznded, purpose of the service? What are the unintended 
ivnpacts of the semicel How effective is the service in 
prevention of prcrblems befnre they arise? Is the ser\lice 
adequate? Is ihe service accessible? Arc clients satisfied with 
s a k e s ?  Arc services distrihut-ed equitably? Is a produrt 
durable? To what extent is a service provided to clients with 
dignity? 

* h terms of desirable characteristics af performance measures: 
Is a seniice s i p i f  cant? :Is t%ie service appropriate to the 
problem being add~ssed?  Is performmce quantifiable? Are 
sertiices ~ a d i l y  available? Are sertiices delivemd in a timly 
manrler? Are services de t ive~d  in a relatively stmigbtforward 
manrler? Is a measurc. of pcrfomance valid? Is a measurc? 



acceptable? 1s performance measured coxnpletely? Are 
measures accurate? Are measures reliable? 

* In terms of managementfs uses of productivity measures, am 
measures used to kelp: Set goals? Estbate resome 
revireme~~ts? Develop budget justilicaCio~~s? Reduce costs? 
Develop organization impmvemenl st-rategies? Control 
operations"!eallocate resources? Hold individuals or 
organizational units accomtable? Motivate employees to 
ivnprove performance? Cmpam agencies or submits to similar 
entities or to past levels of achievement? Predict periods of 
work overload or underload? Link increased resoulrces to 
policy outcomes or to systemwide probkmfl Improve benefit- 
cost linkages? Devdop more sophisticated capacities for 
measureme11 t? 

* h terms of data collection: Are existing records analyzed? Are 
clients surveyed? Are taxpayers surveyed? Are services rated 
by professional or trained observers"!re special data 
collectiorl techiques utilized? 

* tn terms of the analysis of productivity data: Are before versus 
after comparisons made? Are meastlres displaped in a time 
series? Are comparisons made with other areas, jurisdictio~~s, or 
ciient groups? Arc? comparisor~s made with targets? 

Development of Human Resources: 
Motivating Employees 

Turn-of-the-cenhry scientjfic management assumed that in exchange for 
a fair day" pay someone compeknt could always be found to fill any va- 
cant slot in the organization, to complete m y  task. Money would be a 
sufficient motivator; persol~ality, hclivicludity, and social ir"tterc.sts were 
irrelevant to job performance. 

But rescarch in private firms and pu:biic ager~cies m d e  it clear &at 
such assumptions were not valid: People remahed individuals, even in 
the workplace, and wt.= affected and moved by many forc-es, of whjch 
money was only one. As individuals, they could be ""turned on" or 
"turned off" by their organizational roles, depending on what the situa- 
lion offered them ps).chologically, and whether the organization treated 
them as mature, vibrant adults or as lazy, dependent drmes. Managers 
begar~ to realize that people tend to join social groups on the job, -and 
these groups develop poduction-orie17ted norms of their ovvn to w:bich 



the individual is expected to adhere. Human behavior, therefore, reflects 
not only mganizational, but personal and group, pressures. A produc- 
tive organization is humanc., structured around not or+ the task hut its 
memhers ancf their burnar.1 needs. The art of leadership irheres in get- 
ting people to work well f o r  the organization by understar~ding ar~d re- 
spondhg to their needs-by motivating them. Guy (1992), for example, 
points out that many interdependent factors contribute to creating a 
productive work environment: organizational culture, team-building 
that maximizes the strengths of employees W e  compensating for their 
weaknesses, open cornznunication channels, flexi.bility in the rnidst of 
predictaibility, and balancing of the weds of the organization with the 
needs of employees. 

ent's most extensi\re and expensive inwestnternts are peopl 
most public organizations devote from 50 to 85 percmt of their* budgets 
to employee salaries m d  benefits. Because those "'h,uman resources" 
have complicated needs, the mast progressive public orgmizations have 
adapted enlightened human resource practices, rejecting an atrthoritar- 
ian, bureaucratic styIe. Tjipically, they 

* Recopize that moljvation requires magemen t  of manyt 
ir~terrelated eleme~~ts. I3ar-1, F a e m a ~ ,  ar~d Riccucci (1992) hold 
that to achieve their goals, pu$Iic orgm~izations need to take 
an integrated approach to personnel mmageme~~t, l i n ~ 1 g  
workforce plmning, recruitment, hirhg, training, and other 
persomel policies. Buildjing m d  mahtaining a productive 
work force includes (1) developing a formal work.a'orc-e plan; (2) 
actively recruiting job applicmts; (3) =designing tests or 
developing creative alternatives to written tests; (4) linking 
h.ajning and development activities to organizational mission; 
and f5) revising persorx~el policies to meet tt7e needs o i  
employees. 

* Understand that money can be m impartmt motivatol; but is 
not the only mativatianal opt-i;on. A sense of behg able to make 
a difference in. the organization is mare important to the job 
satisfaction of public sector managers than to that of private 
managers (Balfmr and Micchsler 1991.). 

* Careful@ apply performance appraisal systems. Daly (1992) 
poillts out that productivity is a function of motivation, and 
motivatio11-extrinsic or intrirlsic-is itself a h n c t i o ~ ~  of the 



recognition of an individual"~ work effort. Such recognition 
can c o m  from a well-conceived and well-managed system of 
perfomance appraisal. 

Adaptation of New Technologies 

Adkranced technologies are as important to the ptrblic as to the private 
sectors, and the public sector has often pioneered, new systems. Gov- 
ernment employees have invented, lasers, solid state techrzology the ba- 
sic design of most comznercial and military akcraft, instrument landing 
systems, the first m d e r ~ ~  computer, titmium ( a d  other stronger ar~d 
lighter materials), the C M  scan, plastic corneas, advanced fishing nets, 
mclear powe~; Teflon, wash and wear fabric, resuscitation devices, a d  
plastic wrap (Public Employees Roundtable 2990). Public Technology; 
Inc. is &voted to the develnpmnt and digusion of producLive tech- 
nologies far the public sector. NASA has a contintring program to help 
the private sector exploit innovations resulting from the space pro- 
gram, 

Techology is not limited to computer appkations. Isr as mundane an 
area as refuse cokct io~~,  for example, cjepartments of sanitation in New 
York City Scattsdale, Arizt-ma, and other Localities hitwe developed and 
applied technological changes: 

* Tmcks designed specificauy for operation by two peaple, rather 
than the traditiond three-person team. 

* Rernote-control a m s  which allow the driver to lift and empty 
large containers of refuse. 

* Robotic. truck painters, which a management-labor team 
approwhed lrhe private sectm to &sign. 

* Bre-changing marhines designed sy ecifieally to the a g e ~ ~ c  y "s 
stimdards m d  intended to alleviate the high degree of manual 
work 21 the operation. 

* Pzrrchase of "'high dump" street cleanhg brooms, which are 
faster, safer, m d  cm dump ref-use into mother vehicle. 

* Comparison lestjng of refzlse collection equipment from 
different manufacturersS 

* Redesign of the e@pment used to transport refuse from barges 
to landfills. 



Partnerships: 
Multiple Tenets of Cooperation 

Pr iva t i za t  has gained mommtum. Touted rewlarly by politicians and 
emphasized by the media, it may now he ihe most papufal* argument for 
public sector productivity improvement. Their logic is that contracting 
out or t-urning over services to the private sector produces large savings 
with vjrtualy no loss of qual,ity or reduction in ser\rice levels (Savas 
1992). Thus, advocates hold that outsourchg or prkatization cm dehver 
a much greater portion of services which are now public. But skeptics 
hold that many services am necessarily gwemment" responsibilitr, and 
that a puhlic to private shiit will not automatically m h c e  pr0du"ivity 
in a jurisdiction or deparwnl: fBarr~ekov and Raffel 1Y92). A recurring 
theme in t-he privatization literature is that what makes a diffe~nce is 
competition, not the fact of privatization by itself, and that private ma- 
n1)~)oljes are no better than the puhlic ones. Thus, privitlization is produc- 
tive as long as it assumes competition. 

M i l e  competition is certahly iIxrportant, cooperation is also an essen- 
tial productivity cnhancemcnt strategy that is very ofien overlooked. Co- 
operative arrmgements of service provision today may he a more accu- 
rate characterizatim of emrging day-to-day relatiolwhips. Joint 
puhlic-prkate initiatives are options to which h~ovative puhlic officials 
often turn. I\lathc.r than privatizing, raising taxes, or soliciting donatio~~s 
for visible projects (i.e+, tax supplements), these new relationships are 
joint problem-solvkg efforts which may be initiated by either "side." CO- 
operation between labor and management, different ptrblic agencies, 
neighboring local governments, government and voluntary organiza- 
k n s ,  e=cuti:vc and legislative branch, or governmenhl entiLies of differ- 
ent levels have proven to be effective arrilngemnts aimed at ivnprovjng 
g o v e m n t  srvice and cutti.I~g costs. The ability to think ar~d act outside 
the rigid but familiar ""breaucratic box'' can be esse~~tial for pooling re- 
sourcres ar~d impro\ling pmductivity in a17 increasingly resource-scarce 
amosphere, 

Different forms of partnerships may enhance productivity improve- 
ments in prlblic organizations- In the New York City 'I"rmsit Authority an 
independent labor-management consulting institute facilitakd solutions 
to problems that government agencies and labor unions faced. The case 
of the Small. Business Administration and the Service Corps of Retired 
Executives demonstmtes a coproduction m d e l  that has proven effective 



in the link between a fckral agency and a p u p  of citizen-volunteers, 
Cooperation between the Delaware Publir Ad~nhistration Institute and 
the state legislabre showed how all. sides benefited from such coogcra- 
tion; for pllhiic admil7istrators it resuited in vastly improved hnowledge 
of the legislative ernviroment, -and for the legislature it resulted in 
greater professionalism of their work 

Conclusion 

The most imovative and productive publir age~~cies do not simply exe- 
cute one good progmm. Rathel; they integrate advanced management 
techniques into a comprehensive approi-tch to productivity improvement. 
They institutio~nalize productivity improvemnts by identifqring, irrtplc- 
me~nting, measuring, and rewardirng major cost savings and perfomance 
enhancements in their agency They benchmark their efforts agairrtst simi- 
lar orga~izations across the nation. They have a client orientation. Per- 
haps mast importmt, productive programs are built on the dedication, 
imagination, teamwork, m d  diligence of pubic servmb. 
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A mmagernent approach to change for organizations that revisualizes 
and redesigns an organization" core work processes to achieve dramatic 
improverncnts in orglnizational perfomance by significantly decreasing 
operatjrtt; and support costs, impmving production and service cycle 
time frames, and increasing customer satisfaction with the product and 
the servke v l i t y  and value. 

Reer~gir.leezing, perhaps better termed Business Process Reenghecring 
(BPR), has become the 1990s change management methcrd of choice. Al- 
though defhitions abound, there is a general understandkg that reengi- 
neerhg involves revisualizing and redesigning an organization's sore 
work processes to accomplish very dramatic and rapid improvements. 
Such redesips focus primarily on (1) lowering operating and support 
costs, (2) improving service delivery time and response levels, (3) in- 
masinii; pmduct and service quality levels, and ($) enhanchg employee 
inwolvemer~t in reachhg orga~izational goals, 

Reengheering as a change strategy assulmes that organizations must 
have lower costs, faster service, m r e  innovative products, a7.d are be- 
yond trading off one facet against the other. Most organizations have 
used various foms of cutback management to remganize or ~alirgn re- 
sozlrces to hartdle hcreased vvorkloads or to speed up service response 
times by reassigning staff or adding m r e  personnel. But to cut costs by 
increashg levels of productivity by 50 percent, speed up product com- 
pletion or service delivery (what is referred to as "cy-cle tiwne"') by 75 per- 
cent to 100 percent, or create enf;ize[Y new "mice features or p d u c t s  for 



customers goes considerably beyond reorganizing, simplifying, and 
streamlining work activities. A central premise of reengineering is that 
the g o d ~ r e  so ambitious that they can o~?~ly be accomplished by com- 
pietely rethir-rkhg and redesigning the m y  work is performed and the 
methods by vhJhich outputs are detivercd. 

Reengineering as a 
Management Strategy for Change 

Most of the methods and techniques used. in BPR are not ncw. In fact, 
many orgmizations have used variations of reengineering as part of their 
strategic or breakthrough pla1111;irlig or quality managemertt efforts. 
h o n g  the more acfvancred organizations which have pioneertrcd in cfual- 
ity manageme~~t, ree~~gineering was an innovation strategy to be applied 
selectively to redesign processes for breakthoughs cvhile the rest of the 
organization continued its overall pursuit of continuous hcremental im- 
provement. 

The term "reestgheering" emerged in the early 1990s. Credit is usually 
given to Boston-based consultmt Mchael Hammer for his description of 
the concept in a 1990 Harz~ard Business Reuiezu article mtjtled "R~eengbeer- 
hg:  Don't Automate; Obiiterak." In 1992, tlii er and J a m s  Champy 
coautbc-t~d lieer~gitzeering f i le Coynmtii,~, popularizing the caz~crept. 

Hammer and Champy are not the d y  notahles who have developed 
reengineering as a management concept. James Marrington published 
Business Process Inzprovement h 1991, which is a comprehensive guidebook 
to the techiqt~es m d  methods that organizations c m  use to modify m d  
redesip their business processes. In 18163, Thornas Davenport published 
Process Intzovntinfz, which remains one of the most in-depth studies of 
reengirreerjng methods. Davenport sees reengheering as a radical sfrat- 
egy for change &at mud carehily co~~sider complex implme~~tation is- 
sues iIlvolvir"tg the workforce, technoiogy, a ? ~ d  orga~izational cuttrure. 

01 course, the r e e r ? ~ g i ~ ~ e r i  bookshe:lf has growl demonstrahty in 
even the short spm of two to three years. T%ese three works are notable 
because they cvere among the first volumes, they were written by major 
names ixl the consultbg field, md-for purposes here-they nicely illus- 
trate the continuum of change that organizations must address, as fol- 
lows: Rmrganization; Total Quality Management (TQM); Business 
Process fmprovement (BPX); Business Process Reengi-neering (BPIC); mi- 
m r  change; and, iinailyr major change. 



Reengheering is the far point, and, as Hammer and Chmpy and Dav- 
enport have noted, it requires the highest degree of top management 
commitment because of its high-risk and its ad i t ious  gods. Business 
Process Improwmer~t (Harringtods term) is more modest: it migbt in- 
volve w~dertakhg major streamlining, removal of major barriers, and re- 
worki.ng delays or problems in core work procresses, or BP1 may even be 
accomplished through a redesign of m entire process; but the goals are 
usually couched in such terms as a 20 percent to 30 percent improvement 
in cost reduction or productkity enhmcement levels. TQM aims for 
rnodest but sustaixlahle improvements of 10 percent to 15 percent each 
year, primarily by mducing revisions and improving ~liilbility. 

'Faerr;. are a host of manageme~~t strategies for change that car7 he used 
to achieve reo~ar7ization or increme~~tal improvemmt. The key point of 
this continuum is that an organization chooses a BPR approacrh when 
only "'radical change'' will do. When major innovation and radical re- 
design are required, reengineering is the appropriate choice- Davenport 
would add, hawever, that reengineerhg also requires rethinkhg the level 
of in~zoantiu~z required. for organizational-wide culture change and re- 
alignment of the organization infrastmcture (people, technology, and 
management systems). 

Reengi11eerir7g is so different from other strategies because it is 
premised on major levels of top mnagemmt invo:ivemerrt m d  commit 
merit. It is a high-risk strategy, by defizGtio11, because its assumption is 
that bath zukul" the organization is doing and lzow it is doing it em2 a ~ d  
must be vndically altered. 

Top management hvolvement requires the complete participation of a 
firm's managers. (&e recent Hnrvani Businas Revicw article estimated 
that in successful BPR efforts, top managers had to commit 20 to 30 per- 
cent of their time personally to champim the efforts to chmge and to 
carry them through.) Management must also w a ~ t  the change effort. Un- 
like other change strategies, reengineering will not he accomplished 
witlout the total support of the peog"le at the head of the compary. 

Relating Reengineering to 
TQM and Downsizing 

What does ree"giilc.ering have to do with total yuality mmagernent? 
Everything; but, unfortlmateiiy, there is a growing dispute between TQM 
and BPR adivocates over how organizations should change and whether 



an organization can sustain a BPR effort withut having cxated a quality 
management base. T̂his disputll is partly a disag~ement m o n g  consul- 
tants who are looking for market share and partly a diife~nce betwen 
the views oi quality p m p n e ~ ~ t s ,  who see noehing new in BPR, and those 
of RPR propo~~ents, who see everything related to TQM -as $&g too old. 
326s conflict is understandable, given that BPR is a highly selective, fast- 
paced, hovative, top-down-driven change approach and that TQM is 
just the opposite. TQM emphasizes a broad-based, slow (but sure) cumtx- 
lative improvement, with a bottom-up approach. The two systems do 
share all of the imporlank thinas, however, such as emphases on manage- 
ment by process, concern for customers, extensive use of work team, 
and decisio~ls based on perfomanw results data. 

Quality management provides an effecike foundation for best man- 
agement practice, and RPR may he used selectively to drive radicai 
chmge efforts where needed. (And it would be nice to thhk that BPR ad- 
vocates would want to learn from the many mistakes made in implle- 
menting TQM),. 

But: what is the relationship between reellgineeshg and downsiz,ing? 
Business Process Reengkeering done incorrectly is downsizing. When 
BPR is done correctly' however, the two methods should be totally dif- 
ferent. 

Vpicaily, a co~oration (or a gover~~me~~f;) reassesses its f-inancial posi- 
tion when it is facing a crunch. It may subseyua~tly almourlce a series of 
layoffs ar workforce cuts that are needed to meet a financial. objective. 
me organization then sets trp same sort of personnel scheme to get peo- 
ple to leave their jabs so it can realize the necessary savings. It then waits 
for the next crisis. (It is no wonder that downsizhg is derisively called. 
"ddumbsizing."') If the organization is grossly overstaffed., then the per- 
sonnel cuts cause no problems in terms of the cmpany copillg with a re- 
duced staff. If it is unkrstaffed, however, the organization may experi- 
ence significant performance problems and may have to rethir~k its 
cutbark strategy. 

M e n  reengineerbg is trsed correctly, it is fmused an targets selected by 
the strategic plannixlg process. What is important is to change the way 
work is done, not just how many are dohg it. T%e redesign effort itself 
might requir(3 m o ~  resources (not less) to accamplisl-r. Although the imple- 
menhtion effort rnight result in sipificant cuts in the w o r k h e  respmsi- 
blc for that process, &ere are major implications for the firm with regad to 



retraining atxi ~hvestmeplt in the employees that arc. retahed ( h a t  is of- 
ten called "upskiliingn")and, for rethjnkin.g the mmagement of work teams. 

:In ree~~gineerir~g, the workforce and cost reductio~~s come after the tar- 
get iwdected and the redesip is accomplished. It1 dowlsizjng, the 
wrkforce and cost reductions often are announced before any redesip 
has been accomplished. 

The Heart of the MaWer: 
Managing by Process 

There is one area in which quality and rcengineerhg methods agrc?e, and 
that is the importance of pro"les management. A process is a sewence of 
related activities that begins; with some type of input, has some value 
added, ar~d results in some type of output. For example, it is a series of 
actions that begins with a custamer need and is done only kvhen cus- 
tomer expectations are satisfied. But managing by pmcess has immense 
implications for organizalioms. 

Both TQM and BPR advocates recopize that the chmge that must be 
made in orgmiz;ations must be the movement away fmrn a vertical (hierar- 
chical), or hctjonal, mmagement to horizontal, or process, mmgement. 

Most organizations manage by fw~ctions. Their stmchref lines of com- 
municatio~~, ard their atlocation of resource?; are all vertically aligned. In- 
deed, fur~ctiond manageme~~t even has functio~~al performance criteria 
in place to ensure that the organization meets these specialized goals.. 
m e  first assmption is that il each function meets its targets, the orgmi- 
zation kvill meet its objectives. The second assumption is that strong 
hnctions will defin.e organizational excellence. 

Of course, for years management theorists have argued that there is a 
downside to strong functional manatgement. For example, functional 
management can be highfy competitive, to the point &at "turf-protec- 
tionff is equated to any  orgar.lizatic,l.~al resistance to Change. Rut ~ULIC- 
tiond manageme~~t is also very risk-aversiw. Most mmagers wouid rec- 
ognize the follwing functiollal mmagement strategies as prudent steps 
to ensure that the organization has the capability to react and solve any 
and all. problems. 

l. Rrrild in xdundatzcy Add extra steps to verify work done by 
someone dse; inspect for quality defects. 



2. Sfrtmfou se~-conf.ainm~nt. Dedicate extra ~ s o u ~ e s  to fix other 
unitsbistakes or to redo work, instead of having to rely on 
othersf il~puts. 

3. I ~ f l a f e  zrrork t h e  for frisks. Add extra b e  recfuireme~~ts to permit 
grouping of work tasks to achieve ecor~omies of scale; add l e d  
time to allow for morc? phming; m d  create backlogs to dlow 
far economies af schedulhg or to discourage work requests. 

4. Increase suplwvisim and lotoer span of control, Add extra 
supervision or create additional layers of supervision and 
coordination that can be dedicated to firefighting managing 
reports, inspection, m d  coordination between units. 

Perhaps the biggest problem with functior~al manageme~~t is that firms 
that use it may too easily lose sight of the customr, With this method, 
dealing with customers, prharily through handlhg their complahts, is 
relegated to some form af customer ser~riee unit ar to the marketing de- 
partment. Importmt jnformation from the customer's perspective about 
how products m d  services could be better designed, dmloped, deliv- 
e ~ d ,  and supported i s  not shared throughout the organization, nor is it 
systematically developed to guicfe the growth of new products and ser- 
vices. Wth functional manqemer~t, only one part of the organization 
truly focuses on What is its most Sipifica~t priority---serving customers. 

:If the orgal7ization w c s ~  s t m c t u ~ d  more with the customer in mind, it 
would act horizontally. Indeed, process mmagement is stmctured hori- 
zontally The compmy would seek to lower, if not tear dawn, organi-"a- 
tional walls and create work teams that were crass-fmctional, that would 
have more direct contact with theif customers (and theis suppliers), and 
that would he better able to cooperate with other units. Process manage- 
ment encompasses a very d i f fe~nt  set of performance criteria.. 

Most important, process management methods place a premium on 
cycle t h e  and on choice. Cycle ti~le is defh~ed as the real time measm- 
m e ~ ~ t  from start to finish for the completion or deiivery of a pmduct or 
service. This time period i s  different than an orgmization" productivity 
time, cvhicb i s  how long it takes to do a task- For example, if it takes m 
organization twenty mjnutes to process m order, but it cvaits fifteen days 
for the fisrancial transaction ta clear and mother five days to have the? or- 
der delivered by the postal service, then the total cycle t h e  i s  over 211 
days. (The cycle would actually begin the day the o d a  was sent by the 
customer.) The orgar~ization may be proud of its fast productivity and 



work accuracy levels, hut the customer may view the final product quite 
different@. 

Choice is another critical variable for process management. A utility 
mi\y pride itself on having a 24-hour response time fm its repair savice, 
but the customer who is p ed down at home, having to take a day off 
from work, waithg for the service person to show up may be consider- 
ably less pleased. Given a choice, the customer might prefer getthg his or 
her service fixed within 48 or 72 hours, <f the utility wodd guarantee a 
specific appointment time and arrive within 30 minutes of thc time 
pmnnised. Thus one of the most powerfuX reasons to adopt process mm- 
agement is the ciiiyability it creates for the coxnpan).r to focus on customers. 

Process Management and 
the End of Supervision? 

The use af process management also has major implications for man- 
agers and workers. Managhg by process means creating a whale new 
approach for supemision, Process management assumes that the old job 
of the supervisor (to inspect work, respond to emertgencies, and control 
the work ewironmemlt) is a non-value-added posi.tion (to use the reengi- 
neerir~g tern). The procless manaf~eme~~t supervisl,r is a "process ownerf' 
who sets team goals, coacks team mernbers, ar~d fitcilitaks team cooper- 
a t i a ~ ~  and organj.zatio~~aI commmicatiox~s. The process team itself con- 
sists af workers who are rewarded, trained, and developed to work for 
group goals such as customer satisfaction, problem prelrention, lower 
cost and faster cycle time, amd so forth. 

Something should be said a b u t  the link between process mmagement 
and participativc mmagement. Wth the latter method the firm tries to 
empower its employees in order to suke problems and improve perfor- 
mance. Few could argue that more empmerment is ixnpmtilnt, but 
procless nnanagemmt, especiaily when accomplished throu$h reer~gineer- 
ing, is more than new uses for teamwork. In fact, the cross-functior~al 
team envisioned in process mmagement may not at all resemble the self- 
directed work team of the 1990s. %lf-directed work teams mmage their 
work without supervisors, for the most part. Process teams push deci- 
sionmaking down to the problem source, hut they carefully think 
through internal m d  external commullication, working in a parallel, not 
serial, infornation sharing and devehping metrics (work group mea- 
surements). 



Special atkntion must dso be given to new advances in technology. 
Grtraler technology will alter work performed and the abifity to monitor 
and c o o d h t e  work, substantidly e~.rhancing the abilities of organiza- 
tions to enlarge unit sizes, reduce direct supervision, and promote cmss- 
functional and cmss-organization& communiration. :Increasingly, decen- 
tralized decisionmaking with autonomous work groups and project 
teams that are supporkd by information management systems will pre- 
vail as domkmt orgmizational structures. 'This trend toward participa- 
tive mmagemcmt reduces organizational layers m d  chmges supervision 
to facilitation and coordination. This requires that organizalions recon- 
ceptualize the roles of supervisor and employee (through cultural 
change, education, or proces ree~rgheerfng strakgies). l-fwever, for any 
type of work team to be effcctke, major obstacies must be dealt with that 
rewire careful flarurirrg, training, ard preparation. 

There is a distinction bet-vveen the practice of what is often called ""self- 
declared work teams" and that af ""slf-directed teamsyrr or process 
teams. Teams need more than cheerleading from top management. 
Tellhg workrs that they now have the freedom to go out and meet with 
customers, solve problems, m d  schedctle their own work is not exrou*. 

Process management lies at the core of what reengineering seeks to 
charge most in bureaucratic organizittions. This charge goes well beymd 
the more simplistic goak touted in most managewnt reform movewrrts; 
that is, less administrative regulaGtm, reduction in hierarchy and regional 
stmcturesy broader span af control, m d  systemskstemlkkg and shpli- 
fication. Process mmagement offers a very different structure and align- 
ment of work activity; with IbeBer customer (md supplier) communication. 

Seven Questions far 
Would-Be Reengineers 

Brief m m r s  are pmvided to seven vestio~rs often asked &out ree~rgi- 
neerirrg. The paint is t-hat if management cannot answer these basic q e s -  
tions, it is not ready for reengineerhg. 

Why Is Reengineering Important? 

Reengineering assums that current work organizational systems are 
outmoded and badly in need of significant clhange to meet cument eco- 
mmic weds and future errviroxmental realities. In addition, ree~rgineer- 
ing also seeks to take advmtage of major infornatio~r arrd communica- 



tj,n technobgy advances that make possible vastly different approacbes 
to doing work. fiithough it is critical to avoid simply qplying technoi- 
ogy to existil7g processes to speed up pmduction times----comma* re- 
ferred to as '"paving the cow path."") 

What Does Reengineering %ek to Change? 

Reerrgbeerhg focuses on the organization's key work processes and re- 
designs organizational management and support systems to fit cxtemal, 
not internal, rctquirements, The emphasis is on rrducing processes; pm- 
ducing work products and services that are value-adkd h m  a customer 
per~ective; maligning technology and cornmunicatiol~s to link suppli- 
ers, producers, ancJ customers more directly; crmting work teams tbat 
are cross-functiol~al; m d  restructurhg administratke support so that it is 
an erri-rblbg rather than a regulatory activity* 

For Whom Is Reengineering Done? 

Reengineering focuses on customers, emphasizing "value-addedness" 
from their perspective as the key to remahing competitive, S o w  reengi- 
neering meLhods push ddisti-nctions between external customers (vaiue- 
added by defh~ition) a ~ d  inten~al customers f w h e ~  benefits must out- 
weigh costs). Such distinctims help firms to identiv waste (defined as 
working for no one) and subject all internal customers to special scrutby, 
such as havbg units calculate and send bills to "customers" for reports 
generated or ser~riees performed. 

Reengineering also emphasizes empioyees and their roles in resolving 
problems. This is much more than only kaining workers to hmdlfil cus- 
tomer complaints. Reengineering seeks solutiorls through process man- 
agement, by which the workforce is actively ellgaged in measuring c p l -  
ity and customer satisfaction levels, assessing cycle time and costs, and 
reviewing customer complaints and market data. Process team members 
are expected to review these metrics and propose solutions and design 
chmges to meet organizational performance goals. 

When Should Reengineering Be Started9 

Reengineering should begin after the organization recognizes that to 
maintak~ the status quo is unacceptilblr and that innovative change is 
more desirable than is improvhg business as usual. 



:In the early years of BP& most organizations pursued reengineering 
because their survival was threatened. (This is usually called a '"burning 
piatfom."")e advaltage of the burning piatform is t-hat emplayees do 
m t  have to be convinced that there is a compdlil7g reason to change or 
that the pain of char~ge is unavoidable. 

There are now numerous organizations that pursue reengineering 
from a "'position of strength"; uushg the adage that the best time to fix 
sornethhg is when it is not broken. hcreasingly, the hitiating factor is 
less relevant; the key lesson learned is not tn undertake any change effort 
unless the organization has prepared for it by lay* the foundation, cre- 
ating and comunicating a vision for chmge, and clearly articulatjng the 
chmge priorities tied to the vision. 

How Is Reengineering Accomplished? 

Three requirements seem critical. for reengineering: 

l. Comnzit.nzent.frtlm foy mnagemmt is necessary to e n s m  that 
reengineering is aimed at management" top priorities. This 
action nlns counter to mmy of the lessons learned in quality 
management, which argues ihe case for beghlhlg change by 
gelleratil7g small successes. In reengineering there are two 
siogans that speak to lrh is requirement: "If wt. are goini; to fail, 
then fail over something really importmt"; and ""l we are going 
to faif, then fail quicklyeff 

2. Use cSfgclod methtddogic?~ is ~ q z ~ i r e d  that cornparc current stale 
problems and customer limitations with future state 
requirements and m r k t  expectations. Use of good 
methodologiczs also means providing redesign models that can 
be tested to prove hl,w well they work and how easily they can 
be imflemerlted. 

3. Inaolve ttze best experts acrnssf~rt~~ctic)ns in the rc-tdesip effort. 
Remgineering is fast-paced, ful,l,-time work. It should not be 
seen as only mother task force mee"lg ta attend or mother 
cornpetkg work priority on m already overfilled agenda. If the 
organization wmts a new md radical solu~on to change it will 
chose its best people and its most innovative thinkers to be m 
the redesign team. Above all, the reemlgirzee*g group must have 
the resomes, t h e ,  infomaeion, and trah-rirlg if it is to succrted. 



Who Does What to Implement Reengineering? 

Usuaily, top manageant establishes a steering mmmittee at a high level 
to coordinate the overdl reengineering efforts. This group has major on- 
going respor-rsihilities for coordi~.-ratiox-r ar-rd communication. ':lb accnm- 
pllish the reengineering work itself, some type of high caliber work 
group or reengineeri~g team, consisting of internal and external experts, 
dues the analysis m d  new design. In addition, there is some type of in- 
ternal inzplemltnt.at1'011 team that oversees the conversion and translation 
of the change effort. Often, the implementation issues are so difieult 
that organizations will resort to a transition step that creates a cmver- 
sior-r and integratiox-r team.. Such a team plans out the necessary changes 
in work policies, training, workforce reinvestmmt, customer, communi- 
cations, a ~ d  so on. 

How Long Does Reengineering Take2 

Fast-track reengineering efforts c m  produce studies and new proposals 
in 3 to 6 months and implement changes in 9 to 18 months, Nomally, or- 
gmizations use 6 to 12 months for analysis and redesign, with 12 to 18 
m a ~ ~ t h s  for conversion and complete implementatio~~. A1-r er-rtire ree~~gi- 
neerir-rg project might span 24 to 30 mor-rths in terns of total cycle time, 
But, since many of the. reengineering stages can he done in overlapping 
and parallel sequence, results cm be produced much mare quieuy 

These long time frames to complete implernmtation are also baianccd 
with 3-month (or shorter) ""deliverables." Deliverables are measurable 
improvements or milestones that are reached at regular intervds to 
demonstrak success (or ''fast" failure, if that is the case). Implementation 
plans try to create fast returns up front in the planning process. 

Reengineering as Process 
and Methodology 

T%ere is both a process of reeng;ineerhg and a methodalogy that are vital 
to mak;ing reengineering chmge efforts work. T%e pmcess guides how m 
organization (I) selects the targets for reengjneering; (2) creates and com- 
municates the vision for change; (3) redesigns and validates the new 
process; (4) &ansitions from the old ways to the new; m d  (5) implements 
and improves the r-rew pmcess. 



There are also very clisthct methodologies behind BPR that usually in- 
volve a linked thme-pronged approach, consisthg of 

1. puncess mapping: the ffowcharting (and cost and cycle time 
measurement) of h w  m organization currently delivers 
services and products as a process (often called a current state 
malysis) and detailing what technology support is used; 

2. clsslorner nu slakeholder assessmewls: evaluating customer current 
needs and market future expechtions througl-t focus groups, 
surveys, and meetingwith consumers to determine product 
and service requirements and needs; and 

3. pnsess I!isiclrzing: rethir-tkhg how work processes ought to work 
and gelleratil7g new models for avati011 and radical 
improvement (ohten called a fubre state malysis). 

Of course, different organizations wilt tackle different process reengi- 
neering projects in different ways. But unlike quality management, 
which was often criticized for lack of guidance about how to do TQM 
and how 10119 it would take to see results, reengineering is very specific 
about what has to happen, Each of the major phases is discussed in the 
five sectio~~s that follow: 

Phase One: Preplanning- 
Is the Organization Rwdy? 

An organization" decision and commitment to start change through 
reeqineerhg is not easily achieved. In most organizations, top manage- 
ment i s  constantly looking for feasible approaches to make change work, 
TThe pmblem is how to lead that process to msure that management" re- 
solve to push thmugh change is not doubted and to msure that change 
will work as intended. 

Skepticism about Chmge mns deep in most manager.;, especially in 
mid-level managers m d  supervisors. n e i r  belief, as more than one mm- 
ager has remarked, is that change is constant; organizations seem always 
to be chmgixlg. m e  problem is how to make thhgs better, to trmslate 
change into perfbrmance improvement. 

50, before choosing reengineering as the change strategy, top manage- 
ment has to think through the need to change and the timjng of change. 
Qpicaily, top managers concfuct a policy and pla~x~ing revietv of wherc 



the orgartization is headed in terms of political envko 
zatimal culture. If there are unions involved, lahor-management rela- 
tionships must also be assessed. 

This review tries to gauge the "'window for changef" to create a work- 
able schedule to orchestate the change p r o w s  Nothing m k e s  top man- 
agement look kvorse than to produce an hovative and bald reengineer- 
ing effort that sits on the desk kvaiting for executive review and 
legislative approval-the reengineering team feels betrayed and the 
workforce becomes more frustrated over the delays and uncertainty. 

Top mmagers are not going to do the act-ual ~ d e s i p ;  but they do weet 
to ensuIL' that certain resources are in piace and that p~yariltory actions 
have been taken to laur~ch the effort whe21 Lhe time is right. For starters, 
top m w g e r s  wed to asswe the orgar7ization that Lfiere will be some 
conti~liuity and that they will see ihe effort through at least to the transi- 
tion stage. 326s assurance may be less of a problem than one might sus- 
pect, given the fast time frames for the first three phases of reengineer- 
ing-preplanning, vision, and redesign. 

Part of the appeal of reenginering is that the chavlge is rapid cnough 
that the leadership wilil actually see something in place before their 
ternre is up (usudly betmen 18 months and two years). 

l'l-re orgaz~izatiods other m j o r  activity in thc. preplanning stage is 
making sum that resourcrcrs are in place and &at players have been se- 
lected to drive the change effort. Most organizations use some form of 
consulting hterventian to start, so the most prablematica task is to find 
a reasonable external consultant or a capable inter~~al consultant, or a 
blend of both. 

The services of external consultants with experience and exyertise are 
expenske, Tntemal consultants, howevex; may be suspected of not being 
iIxrpartial or may be seen as inexperienced. Cl)bviously, there are no easy 
w y s  out of this dilemma, but top ma~agement has to choose the project 
and then balance the r~eeds for facititatio1.1, malysis, and paw~"ctive. 

Prepla~ning ends with a go-ahead decision. An armouncemmt has to 
be made explahing to the organization the importmce of the project m d  
the choice of a radkal chmge metbodnlogy. Above all,, top mmagement 
needs to commtmicate to the workforce, customers, suppliers, and all 
stakeholders that it is aware of Ihe "ppain" of clhmge, (even though con- 
sultants may disagxe over how high that pain threshold really is). The 
case for change has to be made from the start and recommunicated at 
evay stage in the pmcess of remghwring. 



Phase Two: Strategic Planning - 
Is There a Vision? 

Reengheering o$jectives are set by top mnagemmt and some form of 
steering committee. Therefoe, tfne first task is to appoir~t a top-kvel 
working group ar committee, kvhich previews and selects core process 
""targets" for innovatim m d  redesign. This group plays a key rote as 
""poacess sponsor." It is responsi[ble for creating internal work groups to 
conduct the process reengheering analysis m d  make recommendations 
for r e d e s e  m d  restructuring. If consultants are to he used, they am also 
mmaged by the steering committee, nlhich monitors ~quirements,  
schedules, and t h e  frames. 

Ihe  firtit step in BPR is the selection of projects. Top marwgement and 
the steering committee are expected to deternzine the priwify (or seqztence) 
fir reefzgi~r'cri?tg, based on currc?nl ilnd future needs. (In fact, some thc.0- 
rists m d  consultants hold that this selection process shauld be conducted 
as a part of a "'portfolio," with the list of prgects being reevaluated per& 
odically. ) 

When a prr;>ject is selected, as the second step, managers and the steer- 
ing committee shonld pmvide SOIEC f o m  of inilFiGll '% fmte<qic direct ion, " what 
is oftex1 called "the business case'" or "compellhg case for change.'" This 
case rcviews where the process is going in the orgm~il;atio~~'s future, how 
important it is, what values characteristics shoutd define it, what old 
and new customer groups and expectations are invot\red, and sa forth. It 
also provides a frmk review of current budget realities in terms af work- 
load, aperating costs, administrative support, m d  future budget cuts. 

The case for change ends with detcrminjng what some call "stretch Ob- 
jectives": How much should this process improve in the future; how 
good t;houid it seek to he? Can it he the best, or is better-than-averageerage 
sufficient? (This is what some call ""hst practice'" versus "'leading prac- 
tice."")hould it seek to be so? 

Ihe  stretch objectives need to be very specific. Ihey sbould enumerate 
the quality levels, how much the cycle time shauld improve, haw effi- 
cient costs should be, and haw satisfied customers (and even employees) 
should be with the process results. 

All in all, BPR requires a vision, hut it also requires appropriate 
methodoIogies, tools, peopl"l~ompeteme, planrling, and so on. 

Of course, the steering committee does not give the go-ahead until it 
has proper@ laid the foundation. When commissioning the reex~gineer- 



ing tearn that will redesign the process, the steering committee will en- 
sure that s o m  form of basic measurements are in place to set baselines 
and or benchmarks for cha~ge. (In this case, a baseline is some f o m  of 
currex~t measurement of cost, pa l iq ,  cycle time, producriitrity, and cus- 
tomer satisfaction, to be used to make interval comparisons of progess. 
Benchmarking refers to collecting the same types af information, but 
comparkg it to other arganizations with the same process.) 

To keep the reengineering effort focused, the steering committee 
should be assured that the organization has a good understanding of 
the core business processes and the boundaries for the c u r ~ n t  redesign 
effort. To round out the view of processes the organization should pm- 
vide the committee with preliminary listings of customers a r~d suppli- 
ers to be included in the redesign. Clear statements about what the 
process entails, what resources are used, and what products and ser- 
vices are given to which customers are invaltrable to the reengkeering 
team. 

Last, and most importmt, the steering committee completes its skate- 
gic plmning phase by selcuting the redesig~ team. Depending upon the 
size and complexity of the processes to be chmged, these teams will be 
made up of 6 to IQ or 12 to 25 individuals Aosen for their knowledge and 
expertise and also f o r  their willingness to function as change age~~ts  and 
innovators. f r ~  the next phase, the rules for how a redesign team operates 
are discussed, but there are two major consideral-io~~s: First, to the extent 
possible, reerrgbeerkg work is full time (or at least the highest priority 
af the team members' work responsibilities); second, reengineering 
teams are almost always cross-fmctional-they require a range af per- 
spectives that camot be provided by a single unit or function, no matter 
how narrow the process. 

Phase Three: Process Redesign - 
Is There a Methodology? 

Reerrgbeerkg malysis is trsually carried out by some group of individu- 
als chosen specifically to pursue process innovation or reengineering. 
mese teams document, chart, m d  analyze existing process, explore ideal 
rnodels or new visions of processes, oversee customer surveys, and re- 
des ip  core processes or new process innovations. &ce a tearn has been 
selected and given a process to redesign, it must choose some type of 
measuremernt approach. 



Process reengheering requires considerable infornalion, both to ana- 
lyze proposed &sip changes and to validate that the changewwork. In 
terns of skills (and potentid training) reengheering teams &odd have 
expertise in the foilowing areas: process flowcharting, cycle time metrics, 
defect- ar~d rework-level measmmex~ts, resource requirements plaru~ir~g 
and review, customer satisfaction measurements, and markehshare m d  
other performmce indicators. 

In addition, major consideration of the information techology dimen- 
siom of process reengirseering is vital, fnfomation (and communica- 
tions) technology plays a pivotal role in determining pm"% cycle time, 
connectivity and control, but idornation management is vital to the re- 
design effort. Software applications ar~d models can be quite effectively 
used to track various proces metrics, to plan and test prcltotypes for re- 
design nnodetrr;, ar~d to validate comrsior~ ar~d implementation efforts. 
merefore, reengixleering teams may require special training in software 
applications or modelhg and skulations- 

Reeng;ineering teams also require supplemental training and prepara- 
tion. Once selected, the participants should be trained as a team in 
reeqineerhg methodology, teamwork, decisio aking, and communi- 
cation skills. Attention must be paid to the training and education needs 
of team mernbers over the course of their group effort. 

But at the core of the reentiyi~~eeri-ng apple, so to speak, are the method- 
ologies that produce the redesig~~. Three metf-rodologies were ~ f e r r e d  to 
previously: process mapping, customer assessments, m d  process visian- 
ing. This reviekv will only out.lbe some of the key steps that a reengineer- 
ing team might- take when it uses these methodologiesS There is consider- 
able flexibi1jl.y in how the team divides up and sequmces the work 
assignments, of course. Some organizalions constmct three separate sub- 
kams and conduct three different inquiries. The teams reassemble, pre- 
sent their fir~dhgs, and create the new redesign. 

h o t h e r  model is to have the whole team ur~dertatte a p a t  of each 
methodology and then to buitd a cumuiatke a~~alysis that creates ihe 
new redesign. 

Redesign, Step One: Process Mapping- 
What Is Wrong with It and How Is It Done? 

There are a varicty of techniques that can be used to review how the or- 
g"nizatio~~ works, suCh as activity-based costing ar~d value-added assess- 



ments, but most reengineering starts with a basic docusnentation step 
called process mappkg. Process mapping is little morr than horizontal 
flowcharting-tracki~~g what work activities are performed, by whom, 
when, m d  what decisions are made in delivering the finai product or ser- 
vice to a customer: 

T%e purpose of mapping is always related to the objective of showing 
how work gets done in. an organization. T%e vantage point is the cus- 
tomer's; so when work crosses organizational bomdaries (commonly re- 
ferred to as "hand-offs" or "linkage of process"') this objective must be 
clearly identified, 

Other hctors shorn  when making process maps include all activities 
lhrithill blocks il.1 sevence as stages, all hand-offs (crossjng organiza- 
tional. mits), decision poil7t"ad eespccidly rejects or rework), suppliers 
(contractors), if involved, and the find p d u c t  of service going to the 
customer. 

A major dimension of the process map is its metries, or completion 
time m d  productivity measurements. Each pmcess map should provide 
data or estimates of the foll.owQ: 

quality rate, the accuracy or reject rates of output;- 
cycle finze, how lo11g the process takes .from start to finish; 
pmdzkctivity, how long it takes to accomplish each work task; and 
cost, levels of labor and capital used in complethg worEr tasks. 

Many reengineerhg consultmts provide a note of caution before start- 
ing pmcess mapphg. Remember that the purpose is to get a better mder- 
stading of the cument limitations, prohlcms, a d  barriers in &the process 
in order to change it. Extensive documentation and complcx measure- 
ments should be kept to a minimum. The reengineering team will nor- 
m&y map out the key s~hprocesses, devoting most of its effort to activi- 
ties &at use the most resomes or take Ihe longest time to c o q k t e .  

Redesign, Step Two: 
Custamer/StakehaIder Assessments- 

What Is Value-Added9 

Next is a detailed analysis of how cust-orners and their needs are chmg- 
ing. This can be compiled infomally through meetings or visits, But, in- 
creasir"tg:ly, r ee r~ghee rg  kams are turning to more formal methods such 



as customer satisfaction and expectation surveys or focus groups. 
Whether the analysis is informal or formal, the teams' goal is to produce 
a detailed assessment of the customer" environment, which can be 
tramlated into product and service design and delivery that will exceed 
customer expectatio~~s ilnd future market needs. Somelimes this informa- 
tion can be obtahed through face-to-face sessions with customers, asking 
them to detail their current requirements and then to project their re- 
quirements for the future, 

ho the r  important techique is to comparc-t the current customer base 
and project how the base will change in terms of size, demographics, and 
other vital characteristics (such as use and access to technology), 

Reengineek~g kams must be wary of competing or conflicting interests 
of differe~~t customers and factor this aspect into their customer  view. A 
useful by-product of the customer assclssment can also be new custmer 
service stmdards and customer satisfaction meastaremmt surveys.. 

Recently, a anew model for customer assessments has emerged that will 
be of h c ~ a s k g  interest: to reengi,l?eering teams. The del-called "con- 
cept engineering" because it tries to impart customer infornation into 
initial des ip  stages-uses five core steps of diagnosis, as outlined: 

1. enoimnzmf %an: unders tmding trhe cox~sumer % eenvirox~mcnt 
by surveying market demands and customer expectatio~~s from 
both current customers and noncustomers; 

2. eslstornev reqzairetnenfs: trmslathg market dynamics to customer 
needs after analy zing customer base projections and feedback; 

3. operafknul requi~ments: opem"tonalizkg customer requirements 
by creating specific measurements of customer requiremen& 
and p6oritic.s; 

4. dL"s4f~ options: gerrerating design concepts and &sip 
altcmatkes by brainstorming design ideas and creathg design 
solutiox~s; and 

5. d e s l g ~  spec$icatiorzs: selecting solutiox~s and designs by assessing 
options, chooskg the sdt~tion, and listhg all specifications for 
product, etvice delivery, and feedhack. 

All this may sound very compiicakd, but it does illustrate the point 
that there is more to customer assessment than sirnpiy asking the cus- 
tomer questions. Too many times, organizations have learned the hard 
m y  that customers often do not knOw what they want, sometimes they 



have expectations that are too low, and, even occasionally, they do not 
trust the organization to use cusbmer feedback constructively. 

Redesign, Step Three: Process Visioning- 
How Should It Wrk? 

Last, but not least, there remaixls the task of creating the new model. To 
capture the spirit of this approach the term "'clean sheet of paper" i s  often 
used. The idea is for the team to think as if it could start over, that is, ig- 
no= the current syskm and des ip  it all over again. TThis idea may somd 
attractive, hut, as many t e m s  will discover, the jump from "what the 
system does not do" to "what it needs to do" may be immex~se. 

VVhcm a firm is facing ihe redesip~ or pmcess visioning phase it may be 
more useful to begin with a simple description of an ideal model-how 
this process should meet customer needs and haw it should provide a 
""cmpetitive niche" for the orgmization. This first link (called the process 
vision ideal) leads to a defbition of the ixlternal pmcess steps, resource us- 
age, and perfommce levels that the organizatim &odd commit to in 
order to make this new process work (called the prtxcess attributes). A third 
:link incovoraks the external attributes, that is, what :levels of quality are 
rewired to satisfy customer requirme~~ts ar~d expectations. But this link 
also h~cludes a review of values, such as choice and cycle time, and en- 
s m s  that they arc. fully considered (called lrhe czrsto~tt"~" atfributes 111~d d- 
ues). The new redesign must be supported by techology, resources mm- 
agement, kvorkforce training, m d  other remrual processes, which complete 
the hstitrational support part of the reengineerkg process. 

In the final analysis, process visiming rcqui.res imovative ideas and 
cxative brainstoming. Often, the team may invite suppliers, customers, 
and other stakeholders to attend the smsiontj and help create the new re- 
design. As tempting arr; it is to think that the best so:iutio~~s are just lying 
out there, wititillg to be implemenkd, this is just not the case. Innovation 
for new prowsees  n" different than any inventio~~; it requims creative, 
talented people kvho have a thorough holvledge of what is required for 
major chmge and a commitment to accomplish that change. 

m c e  the redesign has been created m d  documented, it should be nl i -  
dated and tested. A follow-on step is to provide a flowchart of the new 
process, specify the desired perfomance and process metrics, m d  con- 
firm the kchnology, workforce, m d  budget impacts, If possible, the per- 
formance of sorne form of test, or tt7e construction oi what is gemrally 



called a prototwe, is m important step. For example, the f i m  could work 
with a limited number of customers and employees and test the new 
procless (simdathg the technology if necessary). Top management may 
then be more receptive to the new design, gitJen the nature of its involve- 
ment; and prototyping will help pmve the new design to those in ihe or- 
gmization whose jobs are gohg to chmge mQ ta those who are soon to 
be called upon to implement the new system m d  ifnprove upon it. 

Phase Four: Conversion- 
Is There a Transition Strategy? 

Assuming accepta-rce of the new design by mar-ragement, there =mains 
the task of implemer-rtation pi""r-rin$. There must be some sort of organi- 
zational hand-off from the steering committee and the reex-rgineering 
tearn to the actual unit implementation team that represents "the process 
o\vners." The more complex and far-reaching the redesign, the more 
likely the organization is to create a special tearn to handle the trmsition. 
TThis gmup iqewrd ly  caned the conversion team. Et plms the transi.tio17 
process by considering, for example, how the organization will get its 
cunent work dme  while it is installing the new process dsigxr, m d  what 
will happen as the orl;.anizatior.-r makes the process redesign work. 

Once the organizatiox-r ir-ritiates and makes a p c e s s  reengineering de- 
cision, it must develop an overlappa implementation and conversicln 
process. Process redesign and innovation, by definition, require major 
changes in all aspects. This  redesign will impact many areas, including 
converting old policies to new policies, changixlg work assignments, re- 
Irainiq employees, rcaligpling organizationaX stmctures, reconfiguring 
information technology, and reaffirming customer interfaces and re- 
quirements, 

Perhaps the most difficutt task facing the cox-rversion team is deaiillg 
with the redesip's impact on t-he workforce. :No mtter  how much of an 
impmvemer-rt the new redesign is, many people in the workforcre will be 
suspieiaus and resentful. of it, They will want mswers to three questions: 
Will I still have a job? How is my jab going to change? Will I be able to do 
my new job with my current sElls? 

The conversion team l a d s  what is calIed the "upskillhg" effort to deal 
with these fears. For starters, there is a workforce planning revjew-what 
jobs are needed, wheref and with what skill requirements. Then trainkg 
and development pla-rs must be created for prows mrkere those  who 
will now require cross-functional training, r-rew technology skills, ar-rd 



other competencies. Finally, if the redesign features self-directed work 
teams, plans must be laid to convert work groups into work teams by 
trairTing workers in teamwork, meeting skills, cooperation and coachil7g, 
and so on. The trmsition is completed when all of these steps are in- 
cluded in a formal implementation plan, whiCh is then passed on to fhe 
fir1z-t for the last stage of the reengineerkg process. 

Phase Five: Implementation - 
Is There a Commitment for Real Change? 

Organizations must be made awarr; of the high failurt3, rate of reengineer- 
ing eff-orts. Etitirnaks of failure range from SO to 60 percent. 

Perhaps the most critical success factor impacting the futurc? effectke- 
ness of the redesign COITC~SI~S commnicatio~~s. The effects of reenginc?er- 
ing are large; it reorganizes mi t  stmctures, realigns techology usage, re- 
designs workfarce roles, and even reshapes organizational culture. 
Nor~xal lines of communication (effective or ineffective) are by delhition 
uprooted. This dixnension is so vital that the entirc process of =engineer- 
ing itself is dependent on cnhmced communication before, during, and 
especially after the conversion and implementation processes. If the or- 
g"nizati011 it; goir~g through any level of downsizing, there m y  be even 
more rtrsista~ce from managers ancf employees and substantial commu- 
I7ications problems between them when trying to understar~d the new 
process designs- 

Understanding the reasons for failure of reengineerbg should not be too 
difficult. To begin kvith, the extensive use of process metrics and activity 
cost and =salts data makes it easy to see where the problems are md what 
is not beirzg accomplished as p1 ecl. merefore, the first rule of pl 
implementation is to make sure that the redesii;n has been properly tested 
and has the necessary mekics to show degree of success or failure. 

Newertheless, even the best rtrdesig~~s and pmtotypes have fallen prey 
to a variety of conversion ar~d cha~ge  problems that should have been 
anticipated. Typically, the biggest problem is starting the implementation 
process too late, The larger the implications of change, the greater is the 
necessity to Jorm an implementation team that overlaps the redesign 
phaae. In some respects, there is a tendency for organizations to use a 
conversion or transition stage (phase four) as a way to correct for not 
having plmntd the implementation process ear@ enough. 

:Implementation st-roulca also include acrthe roles for administrathe 
supporZ: staMs, customer represe~~tativeri, supplia". and contractors. 



Internal msistance to the new redesip has to be anticipated and not 
sirnply reacted to after the plan has been put fonzrard. No matter how 
much communication occurs, oppona~ts can be cxpectcid to be passive 
befol-c the redesigm occurs. Indeed, their a r g m n t s  gain addilional cred- 
ibility if they c m  claim they were not consulted, 

No matter, there is only one unforgivable failure when confronting in- 
side critics; this is havbg to admit that the team failed to consider some- 
thing. 

Reengheers should never he taken bp suvrise by the level of opposi- 
tjon and the emotional streng.th of criticisms of the reksigul. After d3, the 
old, organization has huge iIlveshnents in the old way of doing things, 
Entire careers wre built on the basis of expertise and knowledge of how 
to make lfie old system perform (perhaps cope is the better word). 

Fhally, there is a team approarh in process ma~agemer~t that may be 
perceived by many middle managers as threatening to their control and 
to their primary role in the old orgal7izatim-maixr1.y that of supervision. 

If firm want their mgineering eMorts to be successful they must have a 
realistic plm that integrates workforce involvement, upskilling, team de- 
velopment, changhg human resources, and budget supporting processes, 
and they must systematicalIy a d d ~ s s  how the organizational culture will 
be trmsformed. Of course, the key to making BPR work it; to co 
crate, before, during, and after every phase oi the remgineerh~g eifort. 

Summing Up 

As powerful as reengineering is as a chmge methodology; it will not suc- 
ceed without extensive plmning, measurement, analysis, and, above all, 
talent. If there is one y to convey to everyone in the organization the 
commitment to c h a ~ ~ g e  m d  ma92i~r;emmtls resolve to sustain change 
through ree~~gineering, it is to ass ip  the orga~ization's best and bright- 
est to the redesign effort. The workforcre and future maxagers will not 
only takc ~~otice of who is leadhg t-he chal7ge effort but will also under- 
stmd that this level, of h2vestment can only mean that the old ways must 
fhally give way 

The premise of reengineerbg is that orgmizations can chmge in bvays 
and at speeds previously thought irnpossihle. Reengineering can help 
make that happen if there is a clear vision of the Euture, a plan to get there, 
a methodology to accomplish the journey, and a purpose important 
enough to caplure the imagination ard best talent of the orgmizatio~~. 



Prohlem-solving tools to improve productivity and job performance in 
business, industry, and goverment work setthgs. Quality Circle (S) 
experhent?; enjoy a rich history, dating back more than 30 years. Con- 
ceived for Japanese industry QCs are now c o m n  in but;iness, govcm- 
m e ~ ~ t ,  and nonprofit organil,ations throughout the industrialized world. 
Circles have been used Sou& africa, Colombia, Singapore, the United 
Khgdarn, and the United States. Although QCs kvere origisrally designed 
as a stand-alone hnovation, most current approaches to improve worker 
productivity have asshilated circles as major elements in more ixlcluslve 
Total I;fualiv Management (TQM) strategies. 

:In their most common form, mmy circies convene within an organiza- 
tion, each group charged with addrrssing probkms in similar jobs or re- 
lated work. Circfe mem:bers m y  range from three to twelve empioyees, 
although, typicaw, gmups include six to twelve people. These employ- 
ees voluntal-ily join teams, which reguiarly address problem" inindid- 
ual job perfor~xmce as well as whether jabs mesh in, a given pmcess (for 
example, personnel staffhg). Primary actilirities involve revisitlirrg jab de- 
sign and work flow continually and comparing these methods m d  ap- 
proaches with eventual outcomes. 

By virtue of their assignment to find new problems and long-term so- 
lutions, team possess cctmparatheiy sweeping ;lult%toriv QC advocates 
reaso1.I &at day-to-day job experience prowtes unique insight into how 



jobs and the work environment can be improved and how job tasks and 
the overall work process can be redesigmd, Because job howledge is 
vitiued over hierarchical stabs, h theory, QCs illustrate bottom-up i~mo- 
vations in productivity ixnprowement. Commux~ication and probiem 
sdving is d i ~ c t e d  from the lowest rmgs of the organizatiox~al ladder to 
the top, 326s implicit trust in. kvorkers as authors of chmge means that, in 
prkciple, ($25 challenge most triaditional. or classical apprmaches to orga- 
nization in whi& control over such issues kvas concentrated at the top. 
Even though hierarchical authority appearwndemined by this philoso- 
phy, extensive research has found that successful (;TCs rely heavily upon 
executive support. Effective implementation of quality circles, accord- 
ingiy begins a ~ d  ends at the top. 

The Quality Movement and 
Japan's Economic Transformation 

Quality Circles trace their origin, to postwar Japan's industrial recokTery 
Ihrough systemtic efforts to build quality into goods manufactured for 
world trade, The Japanese Union of Scientists and Engkeers was 
charged with finding a method to bridge the gap between job design and 
hOw work w i l ~  actudly produced. ,411 American x~amed W. E. Deming as- 
sisted lrhe Japanese UITio11's efforts. Deming had lmg promoted the use 
of statistical tools in solvir~g qmijty problems but met with enthusiastic 
audiences only in. Japan (Fitzgerald and Murphy 1982). Although quality 
improvement st-rategies in general owe much to Dewning" lessons about 
objective-setting and measurement, ($2 philosophy and practices were 
also subtly and powerfully shaped by Japanese cultural characteristics. 

:In onc sense, the foundation for wa1i.v Circles was set centuries ago 
in the strong Japmese work ethic and related values of collectivism and 
cofiaboration. Unl ik  American societ)i in which individuals compek to 
distir~guish themselves from the group, tt7e Japar~ese worker is expected 
to collaborate for the betterment of the larger comur.lity. Though 
French, Italim, m d  Spanish orgmizations have been described as highly 
centralizest and markd by stat-us distinctions, Japanese companies often 
are less concerned with rigid lines of authority (Lammers m d  Hickson 
1979). Japanese workers are more respected for their expertise than their 
status or official position alone, Accomplishment for their team is he- 
quently met with company approval via social recopition; development 
and educatimai opportunities; kyuently, liktime employment; and, not 



to be downplayed, economic =wards (Watanabe 1(391). With a com- 
pmy's focus often fixed on long-tern results rather than short-tern prof- 
its, a circle's scontant fine-bnin$ of a work process fkr~owr~ as kL7i~ez1) is 
toterated, even encouraged, if ultimatety it m e w  a better product. 

By 1982, @ality Cirdes had become so ernbedded in Japanese corpo- 
rations that five of every six Japanese workers were said to belong. 
Roughly two million QCs are now estimated to be active, representing 
substantial worker jnfluence and invol\rement jn the work-impro\rement 
process. Each circle member contributes an werage 55 recommendations 
per year, Lvhich boosted Japmese productivity and quality steadily and 
substantially throughout the 1980s (Fitzgerald and Musphy 1982). 

By lrhe end of the decarle, these achievements catapulted fapan into a 
new role as a leader in world trade. Accnrdint; to one perspective, fapan's 
"overnight successf" car7 be exptained by its singular focus on quality 
Good pricing and other factors are clearly s~ondary;  Product quality m d  
the Japanese economic miracle, consequently, awes more to the ""cntintr- 
aus improvement" "doctrine than ather contributkg factors, such as tech- 
nological innovation in the workplace (for example, industI.ial roibotiza- 
tj,,). As such, the Jayanese experience serves as testimony to the vigor of 
Quality Circles-at least as employed in Japan-to transform not just the 
wrkphce  but m entire economy. 

Quality Circle Accomplishments: 
What Research Tells Us 

As word of accomplishments spread beyond Japan, work institutions 
elsewhere in Asia and in the West asked how they could adopt @ali.ty 
Circles. tn many cases, the rnanrrer of implementation was irrelevant, as 
long as it was timely: Eacutives and leaders wanted quick returns on 
QC's extraordinary promise. Researchers asked difkrer~t questions. 
Same i~liquired as to the transferabiiit?/ of QCs to ~~oMapanese settings; 
others co r~s ide~d  the factors and co~~ditior~s behind circle effective~~ess. 

In comparisons af effective circles in Japan, the United States, and Sin- 
gapore, size emerged as a critical. factor. Groups should be limited to six 
to ten members. To a lesser extent, successf-ul($Zs are more likely volun- 
tary m d  highly participative. They tended to enjoy a "people-buildiq 
philosophy,'' top maxlagment commitment, union support, and a cli- 
mate conducive to crealivity and a coalthuous study process (Gosh and 
Sax~g 1991). 



Wth regard to outcomes, even though QCs have been cited as goad 
examples of worker empowement, some studies of Western industrial 
QCs indicated that they may not improve worka attitrudes. Circles mi\y, 
however, help to improve product quality, efficiency, cost savings, and 
w r k  cmditions (Adam 1991). But in other studies, mem:bers er~joyed 
higher perfar~xance ratings and were promoted more often than other 
employees.. Presumably, QCs were a major factor insofar as they offered 
development opportunities and jncreased ixldividual visibility and posi- 
tive regard for their rnelnbers (Buch and Spmgler 1990). 

Elsewhere, a comparison of QC rnembers with nonlnennbers revealed 
that QC members submitted more suggestions but showed little differ- 
ence from other employees on key organizational outcomes such as 
poductivity (Steel et al. 1990). In a wide variety of organizations, QC 
employees registered ~ d u c e d  turnover and at least stabilized ahsen- 
teeism. In addition, QCs appear to band members to the overall organi- 
zation (Bwh 1993, a finding that on its face contradicts earlier specula- 
tion (by Adam 1991) that QCs fail to change worker attitudes or 
integrate employees, 

Most QC writers agree, however, that to a great extent a circle's sffec- 
tj:,ewss rest, on the quality of members"participation and commiwnt 
to its puqoses. Often, the nature ar~d qualjty of employee involvement 
depends upon whether their observations and suggestims are respected 
and acted upon by higber-ups. W e r e  superiors arc? fireatened by s h r -  
ing information, decisianmahg authority and job resgonsibilit.y with 
circle members, QCs have generally been short-lived (Brennan 1992,). 
Even high-performixlg workers reject QCs if adequate training in. prob- 
lem solving and group dynarnics has not been provided, or first-line su- 
pervisors and other hierarchical superiors fail to act on QC solutions, As 
QCs have been tried and refhed in mmy settings across mmy cultures, 
one general rule agpears consister.ltly: Those that have prodwed the 
peatest successes have tended to be part oi a phmed,  systemwide 
crhiznge effort (Heatrh 1990). 

For these and other reasons, QCs have gradually became incarpo- 
rated into system- or organization-kvide quality improvement efforts, 
generally b o w n  in the U.S. as "listal Quality Management (TQM). In 
many accounts of TQM, @alil-y Circlcs have largely evolved into self- 
directed work groups, which target tactical issues in getting the work 
done. Worker empowement, formerly a critical implementation issue 
in QCs, has became part of an overall p"ogrm to promote employee 



development and training and to encourage participation in decision- 
making. 

Quality Improvement Efforts 
in the Public Sector: 

U.S. Governmental Bodies as Case Studies 

Governmental institutions have been particularly receptive to quality 
and productivity improvement strategies inasmuch as they promise 
remedies for bureaucratic inefficiency and waste, and customer dissatis- 
faction, as well as help for shrinking budgets. The U.S. federal govem- 
ment reportedly loses an estimated US $400 billion annually to quality 
problems (McKenna 1993). TQM and Quality Circles have been adopted 
in U.S. federal agencies, including the Forest Service, the National Aero- 
nautics and Space Administration, and the Air Force Systems Command. 

Leading this assault on waste and inefficiency is the U.S. Federal Qual- 
ity Institute, founded in 1988 and comprising a revolving group of 35 
representatives from federal agencies. It has assisted the federal quality 
effort through training and technical assistance and has organized model 
TQM projects. Successful ventures reported reduced cost in airplane re- 
pairs for the Navy, lower labor cost at the Johnson Space Center, and 
greater accuracy in processing income tax returns at the Internal Revenue 
Service (Reynolds 1992). 

Thirty-six out of the 50 states report some type of quality improvement 
activity, including Arizona, Arkansas, Pennsylvania, and Ohio. Cities 
from Portland, Oregon, and Austin, Texas (U.S.), to Ottawa-Carleton 
(Ontario, Canada) have turned to TQM to cope with fiscal stress, im- 
prove the delivery of services, and improve efficiency. These experiments 
report not only financial savings but also improved morale, faster ser- 
vice, and improved customer communication and service satisfaction 
(Kline 1992). 

In some respects, quality innovations are the latest catchword or trend 
in business and government: Quality Circle managers like to say that 
they are contributing to a popular movement. However, systematic re- 
search suggests that Quality Circles are better understood as an umbrella 
label, tying together a vast array of approaches differing not only in de- 
sign but also in execution and results. Researchers have yet to agree as to 
what works and why, and whether a particular tool such as QCs will pro- 
duce the same results across work and national cultures. 



Quality Circles: 
Form and Functions 

Ihough Quality Circles vary in f-orm across work institutions as weli as 
cdwes ,  some ftmdame~~tal shared characteristics c m  describe a typicai 
QC% organization and roles. The map of a QC's structure in mmy cases 
mimics a traditional organizational pyramid. At the top is the steerhg or 
executive committee, composed of representatives of upper manage- 
ment, human resource staff, and the indjvid.ual(s) in charge of the QC 
program. This group generally serves as the policymaking body, oversee- 
ing and coordinating the C)C effort, Committee mcmbers may be perma- 
nent or serve a fixed term. The steerk~g committee typically meets at least 
mo~~thly. 

Ihe  QC administrator usllafiy r e p r e x n t d e  shgle point of authority 
for the QC program. In this capacity, he or she maintains records of circle 
activities and works to ensure good communication svithixl m d  between 
circles. The admkistrator also serlres as a lisrchph or liaison bet-vveen clr- 
cles and the executive committee. Typical additional functions include 
kaining, budgetht~, public relatims, and coordination. 

The next role in the chain of command is the QC facilitator, who moni- 
tors circle progress on a routine basis. Ihe  facilitator provides directio1.1 in 
the appropriate use of W tools and technives and, like the administra- 
tor; aiso atttlrrds to communicatio~~ bet\yeen a"td among QC parties. More 
so than the admixlistrator, a facilitator tends to focus on QC process, or 
how each circle accomplishes goals m d  solves problems. h larger com- 
panies, the facilitator may be *dependent of the admkistrator m d  this 
position tends to "o filled. by many individuals who facilitate a large 
number of circles; in smaller systems, one individual may wear both 
hats. In either case, this individual serves to link both the day-to-day 
work of the circles with policymakers by facilitating comunication. 

QC leadert; are supervisors or workers trained in the W process whr, 
help to coordinate a circle's w r k .  They keep meetings 0x1 task and moni- 
tor their progress often, depending on a recorder svho maintains the clr- 
cle's svritten records. They may also consult with the facllitator, attend to 
feedback about prior suggestions, schedule special consultations, and 
arrange for presentations by outside experts. 

Circle members arr; instrumental, to its effectiveness. They must ~ g u -  
latrly attend, contribute ideas to, and "own" the circle" work, At a mhi- 



m m ,  the followirsg condfiions appear necessary for QC effectiveness 
(for extensive coverage on circle implementation, see Fitzgerald and 
Murfiy 1982). Bt a minirnum merrtbers mud: 

* vohntariiy join QCs; 
* agree to basic QC ground rules and norms; 
* accept and assist the circle leader; 
* complete traixling in the QC process, group dynamics, and 

problem solving; and 
* learn and q p l y  QC tools and techniques to measure and track 

quality defccts and sticking points. 

QC tools include flowcharts, control charts a ~ d  cause-and-effect dia- 
p m s .  EIowCharts help to determine quality costs, which are divided 
into prevention, ixlspection m d  appraisal, m d  ixlternal failure m d  exter- 
nal failure costs. Control charts c m  determixle rmdarn or particular vari- 
ation in processes, and cause-and-effect diagrams present haw a work 
process assumes its shape fKlir\e 1993). 

Quality: A New Direction 
for Governments? 

Ihe  cornerstone of both @ality Circle a d  TQM phifosophy is continual 
improvement; building quality into a ser~riee pmcess or mmufacture so 
that "zero defectsrbark the odcome. The aim is to provide the cus- 
tomer, client, or public with m ever-higher q~~ality af service, however 
the citizen-consumer defines it. By and Large, a quality improvement 
agerrda rcpsesents a new directim for government organizations, Circles 
and other tools depart from kaditional ways of conducting the public's 
business, in which evaluating an organization's perfomance meant re- 
liance 0x1 eificiency c r i t e r i eabandod  long ago by most business and 
industq-and g ~ a t e r  embracemer7t of outcome-based measures. 
Whether citizens will see great changes from these innovations or will 
support the use af such tools on a grand or national scale is an unan- 
swered question. Whether legislatures and ather elected officials will 
continue this experiment long enough for adequate testing of qualiq im- 
provement techniques also remains to be seen (see also Total Quality 
Management, productiviv and qua2iQ improvement,) 
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Roger Wettenhall, 
Il~zimrsiky of Gnbe~ra 

A business owned and opemked by government. 
For same, the whole process of development-of creating, fostering, 

and guiding the necessary social and economic forces for &velopmentr 
for which usually o q  the state has adequate resources and power-may 
be regarded as public enterprise. Mostly, however, the term is used 
w i t h  t-he discipline of public adminktration witl-t a rather more precise 
m e a ~ h ~ g .  A. H. Hmson (1959) was codifying from an a l ~ a d y  long tracii- 
tion of scholarship, and .from a series of sipi.ficmlit United Natior~s docu- 
ments in the early post-World War 12 period, when he offered this defini- 
tion: ""in a more restricted and mare familiar sense . . . (public enterprise 
mems) state ownership m d  opem"ton of industrial, agricultural, finan- 
cial and commercial undertakhgs" (p, 115). 

Although the idea of public entevrise has taken a battering in recent 
years, the practice is as old as civilization itself. Tn the more general 
sense, it was respmible for the p l m i n g  a d  construction of vast 
schernes of flood control and irrigation along the major waterways 
around which the early civilizations developed; it built Lhe Great Pyra- 
mids of Egypt and the Great Wall of China, In the more limited sense, it 
s t o ~ d  and disWut.cn the gmhdsalt, and other staple foods on whjch 
those civilizations depended. Such enterprise was associated with sys- 
tems of "hydraulic agriculture," or agricdture iTlvolvjng the control of 
water on a large scale: those were syskms which both pemitted and de- 
manded intensive culti-c.ation, clear division of labor and social coordina- 
tion on a massive scale. The works a l ~ a d y  indicated were often accom- 



pmied by the development of m@or highway and canal rtetworks, and 
they were integral to the development not only of civilized society but 
also of organized gow 

Later, when ehe new technologies spawned by the Industrial Rwolu- 
tion and msociated cJevelopments in law and commerce made large-scale 
private enterprise possible, a major question for society became that of 
charthg the appropriate roles of ptrblic ownership and public regulation. 
Early attempts to promote the public interest through tmregulated pri- 
vate competition were generally msuccessful, leaving governments, par- 
liaments, political parties, and ideologies to coaztest whether the public 
interest was better protected from the greed of profit-seeking private en- 
treprenc.urs by pu$lic ownership and operation of basic services (which 
we would now call infrastructure services) or by p"b1ic regdation of ser- 
vices owned ar~d operakd privately In cJevel~pil7g countries, however 
(and this category long included smaller European countries such as 
Norway m d  Sweden m d  "New World" comtries like Australia, Cmada, 
and New Zealand, as well as countries emerging from mid-twentieth 
cenkrry decoldzations), this choice was often simply not available: in 
the virtually total absence of a prjvate market (not its failure, as many 
mdern  would-be rewriters of history would have it), the only capacity 
for the initiation, developme~~t, and operation of ser\lices rested in the in- 
stitutio~~s of the state. 

One of the most surprising elemmts of hte  twentkth century ideol- 
ogy-makixlg is the strength of the view that neither public awnership nor 
public regulation is necessary; that "the market" will provide the level, 
playing field needed to ensure that public (consumer?) interests are pm- 
kcted. But &ere are also numerous critics of this ideology who are con- 
vinced that the market alone cannot do this, and same grounds for be- 
:licvixlg that most sociehes will rt3k1rn before long to the more tradfiiml 
liberal stance that either public ownershir, or public regulation is neces- 
sary to ensure a tolerable dc.gree of concerll for p"b1ic interest issues. In 
such societies, it is likely t-hat a sigz~ificant puhlic sector will be main- 
tained, with public enterprises fmctionhg alongside private enterprises 
in the ""mjxed, economy" style famjiar through most of t-he non-Cornmu- 
nist wurld for mtxch of the twentieth centrury. Indeed, m e  of the r&er 
spectacular results of the connmercializling, corporatizing, and privatizing 
drives that have affected so many pubic sectors in the closing decades of 
the twentieth century is that new organizational forms are emrging 
which are neither fully private m r  fully public m i l e  these forms of 



pu:blic-private rnix present a new fascination for public administration 
scholarship, they provide a very clear incticatim that the mixed economy 
is alive m d  well. 

Rougbiy since the advent of the Thatcher gove ent in Britain in 1979 
a ~ d  the e~~thusiasm of htematianal fh~ancial age~~cies such as the Wrld 
Bank and the IMF thereafter in pushing Thatcherite ideology in other 
comtries, aided and abetted by the now-stridefi "puhlic choice'5chool of 
economics, public policymaking in. the area of public enterprise has di- 
vided into two strands. f i e ,  associated with all the rhetoric of snnailcr gov- 
emmnt  and the beau9 of market solutions, has aimd at shifkg publicly 
owned enterprises to the privak sector, or shp ly  hmdoning them. The 
other, accepcir~g realistically that public sectors will remain eve11 if some- 
what reduced in size, has seen the htroduction in a g ~ a t  many cou~tric?s 
of reform programs designed to increase lfie efficienq of enterprises re- 
mahhg  in public ownership. Privatization is dealt with elsewhere in this 
encyclopedia; the remahder of th is article is concerned with ongohg pub- 
lic enterprise systems, m d  the refom drives of the recent period. 

Understanding Public Enterprise Systems 

Ihe  shndy of p"Mic aterprise has focuwd almost cxclusiveiy 01% devdop- 
ments of the post-In$uslrial Revdution period, and has been concemd 
with explorkg several main themes. These relate particularly to the rea- 
sans for establishkg public enterprises, the fmctians they perform, how 
they are organized, how they o b h k  staffkg m d  fkmcial resources, how 
profits and losses are handled, and Ihe patterns of rctationships operating 
beween them, their supervising ministczrs, the c ~ a t h g  iegislabres, m d  
other ""stakeholciers" such as clients, employee groups, auditors, and 
( w k m  devant) official regulators, The degree of mmagerial autonomy 
they exercise is another importat Irheme: it flows out of a co~~sideratio~~ of 
these relationship patkms, and it leads to the ftlrther import& issue of 
the exkM to which they are subject to "'community sezwice obligations"' 
which may be in conflict with p x h a y  commercial objectives. 

Why Public Enterprise8 

:In addresskg this question, WC are, of course, concerned with the activ- 
iv-why governmen& go into business-rather Ihm forms of organiza- 
tion. Decisio~~s about structures come later, after activities have been de- 



temined, While triggers for the activity have been extremely varied, a 
classification suggested. in a study of the Swedish experience is neverthe- 
less very useful in providing a framework for understanding the process 
at work. Thus Verney (1959) cor~trasted the "naturai growtrh" "character of 
Sweden's public alterprises with the "nationaliz&io~~~~ charatlter of 
Britain's (p. 7). 

In the first, the enterprises grew from their birth mder public olvner- 
ship in a relatively sparsely populated comtry with an tmdeveloped cap- 
ital market. This is a classic situation repeated so often in "young"' 
ecmomies, whertr public enterprise is necessarily the prirnary engine of 
development, While there is no h o w n  count of plrblic entevrises so es- 
tablished, the number is very considerable; it is clear that in m a y  devel- 
oping countries (includirlg earlier developers such as Australia, Canada, 
and the United States) most public enterprises fdl  into this category. 
Even where strong capital markets exist, projects may be simply too big 
or (in federations) too constitutionally complicated for any but govern- 
ments to undertake them. Often intersector accommodatians have 
emerged whereby it is tadtb agreed that it is appropriate for the public 
sector to provide the infrastructure services needed to enabe the private 
sector to establish m d  operate production industries. 

:In the second, enterprises are already operating under private omer-  
ship, but for one reason or mother they are then brought into public 
ownership Ifirough acts of r~ationalization. The reasom for such acts may 
be political. or ideological, ranging frown the fairly moderate belief that, if 
there has to be monopoly, accountability is better served if it is to a public 
owners-tip rather than left in private h d s ,  to the mre radical Mmist 
conviction about the virtue of socializing "the means of pmduction, dis- 
tribution, and exchmge." Alternat-ively they may be economic or strate- 
gic, r q i n g  from a belief that "rommmding heights" induskies shodd 
remain in pubtic hands to a need to "mscue" industries self-destructing 
in privak hands. k o u n d  tt7e world, many public enkrprises have had 
this "ambutance for sick illdwtryll guise, aid in some a period in puklic 
ownership has revived them sufficiently to allow governments to con- 
template next-stage privatizhg action. Agah, enterprises shift to public 
owners-tip for nationalistic ilnd .foreign-poliicy rtrasons, as in the desire of 
newly irrdependent countries to substitute domestic fos foreign control of 
major industries, and in the punitive confiscatims of properties of enemy 
countries or their nationals, of collaborators of former occupying forces, 
and of unpopdar racial or ethnic groups. 



All these reasons, and more, explain why public sectors have grown to 
the propartions familiar in the 1960s and 1 9 7 0 ~ ~  before the small govern- 
m e ~ ~ t  moveme~~t got under way, h d ,  wen in trhe late twt?ntieth cenbry 
as many acts of privatization are taking place, some new p"hlic enter- 
prises are appearing for reasons consistent with those summarized 
above, and others are emergkg as part of the late tkventieth-century ad- 
mkistrative refom movemat itself. The c o m m , e r i l g  drives that are 
an importmt part of that movement are, in, many countries, movhg what 
have long been budget-funded activities into self-framding off-budget 
units operating orz user-pap principles, and so new public "buskessesf' 
arise. As has been argued elsewheret, while the bollndaries of the public 
sector are aiways changing and we are certaillly experkncing contrac- 
tions in many countries today, we are a lar~g way .from wib~essillg the 
dealrh of public enterprise (Wette11hall1983,1993). 

The Functions of Public Enterprise 

Miithin the group of "industrial, agficultural, fisrancial, and comxnercial 
undertakings"' ihntified by H a o n  in the deEinition of public enterprise 
given at the beginning of this arljcle, enterprise managements will nor- 
maily be seen organi.zing a ~ ~ d  operating ongoing public business con- 
cerns. Often also, notably where thc. enterprises are of the "naturai 
powthf" kind, they will be illvolwed in the pliim~ing and constmction 
work that goes on before business operations cm be commenced. 

In mast mixed-economy countries, public utiliv industries such as 
water supply; sewerage, pokver (electricity and gas), communications 
(po&s. telephones, broadcasting) and transport (rail, bus, shipping, 
ports, airlines, a i ~ o r t s )  have long been candidates for public owner- 
ship, either as mon~o l i c s  or (as in the t"nited States) in some kind of 
cornpetitiox~ with private operators, Often---and particulariy in develop- 
ing countries-extractive and manufacturing industries such as oil, mh-  
ergs, forcst producrts, fertilizers, pharmaceutic&, a ~ t w h i f e s ,  a ~ ~ d  
farm machjnery will also be, all os in part, in public ownership. As a 
rough measure of their economic contribution we are told that, for many 
such countries, these enterprises take up about 20 percent of capital in- 
vestment. In the centrally plamed economies the proportion of public to 
prkate entevrise will be very high: in Rommia in the 1960s, for exam- 
ple, 86 percent of industrial output came from public entevrises (Han- 
son et al. 1968, p. 2). 



Some writers separate the large group of coxnmodity marketing under- 
hkings, which are f o u d  in many countries, from the generality ol: public 
enterprise. But for our purposes this is scarce[y necessary It may he that 
most@ they do not actualty pmduce the relevant comodities, but they 
acquire these commodities from the producers and fiereafter have com- 
mercial responsibility for their sale and for distribution of proceeds to the 
producers. Same of them are indeed big bushesses, and they share many 
of the characteristics of other pubic enterprises. Similarly the public fi- 
nancial institutions-insurersr bmks, and other lending agencies-can- 
not be said to produce in the industrial sense; rather they are facifitators 
of the productive work of others, but in doing this they are commercial 
enterprises in the fullest sense. 

A bigger compfication occurs when a public enterprise mar~agcmternt 
engaged in producing a good or service for sale is required by its sgon- 
sorhg government to regulate the work of others engaged in productive 
activity in the same industry. mough not mcommon, this fmctional du- 
ality has often pmved troublesome, and it certahly offends late twenti- 
e th-centu~ notions of establishing competitive "level playing fields." A 
significant item in the modern reform agenda therefore seeks the clear or- 
gmizational separation of productive and regulatory functions. 

How Public Enterprises Are Organized 

What ptrblic enterprises do and how they are organized are questions 
which are both conceptually and practically distinct. Experience sholvs 
that thcre is no s h g k  way of organizjng such enterprise, and discourse 
that seeks to establish an identity between one such way md  the activiw 
of public enterprise (such discourse is fairly common) is less than hepful. 

The theory of the evolution of public enteryrise organization formu- 
lated by leading W.S. scrholar Harold Seidman (3954, pp. 1.83-185) podtu- 
lates Lhat, in a first stage, advocates and desipers of public e~~terprise 
systems believed that the ordinary mchinery of the state was al:i that 
was required. Thus public enterprises would be vested in departments 
of the central government or, where the scale was appropriate, estab- 
lished local governments. It was only after considerable experience bvas 
acqui~di irs running public enterprises in this way-here the Australian 
state raihay systems in the period 1850-1880 provjded an important 
laboratory (see Wettellhall 1990, pp, 3-5)-that it came generally to be 
appreciated that specid administrative arrar~gements weded for 



government-in-bushess. fn their stzldy of the German railways, Macma- 
hon and Dittmar (1939) spoke of "a vast amount of spontaneous experi- 
mentaticln" pi~l ig on to discovw a suitable marlagerid instmment. Most 
cowltries e n t e ~ d  Se ihan ' s  second stage when they "hived off" public 
enterprise activity from the central departments to speciillly i n c o ~ o -  
rated bodies (usually ter~xed boards, commissions, or atrthanties) kvi.1Er 
commercial and managerial autonomy to conduct the enterprises ac- 
cordhg to the stmdards of the commercial. world. Later, some discov- 
ered. that they had conferred too much autonomy; some of their public 
(or statutory) corporations had defied properly constituted, govern- 
m n t s  on policy questions, and it was felt that accountability to those 
govemmenthhad to be restored. At t-his point, mal7y courltries moved to 
Seidman" third stage, irlvolving a deliberate search for a formula that 
w u l d  allow entrepre~~euria:i cornme~ially oriel-rted mmagement m d  at 
the same time ensure ultimate accountability of those managements to 
government. 

This is of course a global theory digesting from the experience of many 
countries. Across countries, movement happened at different tisnes m& 
at different paces. Thus Canada and Australia were leaders in the wide- 
spread use of the device of the public corporation (usually termed crown 
corporalion in the first, stat-utory corporaticm in the second; see Urnson 
1992, Musolf 1959, Eggleston 1932, Wettenhall 1990); perhaps surpris- 
ingiy Australia's near neighbor, New Zealand, mostly remained faithful 
to departmental. orgmization of public enterprises (Mascarenhas 1982). 
Even within single countries there c m  be *consistency; in, many, public 
enterprises can still be found within departments, within municipal 
structures (local government), and hived off to autonornous corpora- 
lions. Almost everywhere, the post office was late to fall into :line: the 
conversions from first-stage pasmaster general degartments to third- 
stage corporatiol~s did not occur until well into the second half of the 
twelltieth ce~ltury 

A variant form of public sector covoration has long bee11 hlowil, and 
has become hcreasixlgly popular in, the recent reform period, This is the 
government-awned (or state-owned) company, formed when a govern- 
ment opts to use the "andard companies act registration procedure to 
bring a new managing organization into being instad of enacthg special 
legislation, which is the method traditionally used to c ~ a t e  public, statu- 
tory or crown corporations. Unly in the compmy form is the capital or- 
gareed in the form of st-rareholdings, This form thus faciiitates joint 



ownership arrangements whereby government participates with private 
interests in the fornation and/or management of an entevrise; where 
the goverrlment shwhulding is g ~ a t e r  &an 50 pment, th" m t c ~ r i s e  is 
mmally cmsidered to be pu$Iic. 

Ihe internal orga~ization of pubfic entelpritjes ama~~ged departmm- 
tally or mtxnicipally is normally assimilated h to  the regular structures of 
the relevant puhliclcivil or local government service. However, in the 
corporate public sector-whether statutory corporation or government- 
owned company-the organization is usually marked by the existence of 
a governing board as the top organ of the enterprise, with the enter- 
prise's executive managemmt answering to that board. 

Staffing and Financial Resources 

Where the enterprises are arranged departmentally or mt~nicipally, 
staffing m d  financial regimes again usually follow those of the relevmt 
central. or local government service, Minor adaptations may be made, 
such as the use of trust funds to provide greater financial flexibility than 
is possible through full subjection to regular central budget processes, 

Enterprises in the corporate public sector are characterized by their 
separation from these central processes. Whi:Le exceptions can be found, 
the general rule is that they have Lheir own employment services ar~d 
budgetary systems separate from those of their spor~soring goverrlments. 
Thus they will ~c r r r i t  their okvn staffs independently 05. the central 
staffing system, and thcse staffs wjll not be civwpubiic scrvarrCs in the 
generally accepted sense. Also they will draw mast or all of their fmds 
from charges for the goods and services they provide rather than from 
taxation revenues, they will often undertake their own borrowing, and 
they will be noted in central budgets o q  in so far as it is necessary to 
register transactior~s bet\yeen lrhem ar~d goven~ment. 

Profits and Losses 

The transactions referred to in the last paragraph above are of several 
kinds. Skce there are many profitable public enterprises, dividends and 
interest paymcnts on loans from governxnent flow back into central cm- 
solidakd revenue funds. Conversely, there arc also loss-making public 
enttz~rises-it is sometimes necessaq for governments to make trans- 
fers to fund these losses, and mor~ies then flow out of consolidated 



funds to the accounts of corporate managements. Outflows occur also 
where governments have cornmihnents to fund the costs of noncorn- 
mexial commu~~ity service obtigalions imposed on corporate malage- 
ments, and---usually in establishment phases-wherc governme~~ts ad- 
vance f u ~ ~ d s  for the development of corporate e17tevrises; such full& 
may be by bvay of invesmerxt: (to acquire equity, on which dividends are 
payable) or loan (on bvhich interest is repayable, together with eventual 
repayment of capital). Last but by no means least, a great many corpo- 
rate public enterpriws are subject to taxation as arc private enterprises, 
and so the taxes they pay also take the form of transfers into consoli- 
dated revenue?. 

Ihe ean~hgs  of puhlic cnkrprises go first to coverhg their operati~lig 
expenses, and then tru paymernt of essential outgoings such as interest on 
loans and taxatio~~. Surpluses are then applied variousiy to payment of 
dividends, to building up financial reserves, and to reinveshnent in the 
enterprise itself, such as acquisition of new techollogy or enlargement of 
facilities. 

Relationships and Autonomy 

Where public enterprises have been veskd in corporate bodies, a com- 
pIei pattern of relatiomhips exists. These relationshins are often dis- 
cussed h~ terms of accour-ttability, and it is now customary to ack~owl- 
edge the existence of a network of stakeholders. The sponsoring 
government is clearly the preeminent stakeholder (and, in the compa- 
nies, the sole or majority shareholder). Maintenmce of a positive con- 
structive link with the relevant partfolio rninistcr must Iherefore be high 
on the covorate agenda: this minister will have certain formal powers in 
relation to the coryoration laid down in the crealing statute or h the arti- 
cles of association ~ g i s t e ~ d  under the companies act. Maintaining such 
a link also means maintai~lih~g good relations with sz;er~ior officiais in the 
minister" dqarment  and, in some countr-ies, in special "focal points" 
established to coordinate the activities of a range of ministries in relation 
to their constituent public enterprises. Others within the go\*r~~ment 
system with formall power or influence in. relation to the corporation are 
:likely to be the minister for finance, the auditor-general, and reguiatov 
agencies such as pi ing, monopolies, and phce surveilIance commis- 
sions. Where strong parliamentary systems exist, there will also be a 
strong link to the legislature and to reievant ir~vestigatiq committees 



that it may have established-the corporations m y  sometimes find the 
requirements of accountability to the legislature and to the executive 
g o v e m n t  to be in conilict. The list of stakeholders includes also cus- 
tomers, empioyee unions, special hterest gmups (whu may 0x1 occasio~~s 
have represe~~tatbn 01% lrhe cqorat ion board), suppliers of essentid m- 
terials, a d  other t,perators in the industry with cvhom a d e g ~ e  of coop- 
eration is necessary The corporate management needs to cultivate good 
relationships with all these groups* 

Recent research has indicated also that '"corporate mmagment" is 
something :less than a unit, mere are often tensions between governing 
boards and ext.cutives, who may be developing separate linkages with 
vitrious stakchulders; the role of the board in particular is in need of ciar- 
ification (Corkery et al. 1994). 

liaditional scholarship has seen the e~~joymcnt of a considerable m a -  
sure d cornorale az;ltonomy as a sine p a  non for successful public enter- 
prise operation, and there can be little doubt that capricious political. in- 
terventions in matters of mmagesial detail (e.g., staff appointments) have 
been ruinous for mmy public enterprises, The modern approach tends to 
be m r e  sophisticated: it certainly wants to protect enkrl~rises from inter- 
vations in mtters that are properly the prerogative of covorate man- 
agements, but it also asserts that ultimate, strategic, broad paiicy respm- 
sibifity must remain with governments. 

Service Obligations 

It has long been recognized that there wilt be tension between two expec- 
tations that governments and parliaments have about public enterprises. 
The first is that they should behave commercialIy seeking to e m  suffi- 
cimt  venues at least to cover all expenses, and morcl recently, with the 
declirlie of sociaiist ideology to earn surphses to he appiied to the pur- 
poses indicated mder  "Profits and Losses" ahovc. The second is that, 
since they are part of the public sector, they shouid be available for use -as 
required as instrments of social policy. In furtherance of the second, 
they have been required from time to time, usually by mhisterial direc- 
tion, to da thhgs (like keeping unproductive coal mhes open in order to 
pro"i& continued employmmt in depressed regions) which would 
never be tolerated by commercially driven private aterprise. In conse- 
quence, their profita:hility suffers and often disappears, and their man- 
agements am UrTjustb arcused of gross ineificiency- 



At least since 1896 in the Australim state of Victoria (WctteAall1987, 
ch. 7),  the need has been seen for a mechanism to allow governments to 
direct pubtic enterprise ma~agements in such ways but to emure Irhal; at 
the same time, their accounts and lrheir business repulatio~~ do not suffer. 
Ihis has ir~voived transfer payments from the treasury (or other relevant 
mkistry) to the corporate account, or other form of adjustment; commen- 
surate with the degree of fhmcial loss caused by the need to discharge 
the relevmt commmity semice obligation (CSC)). 

The Reform Movement of the 
Later Twentieth Century 

Ihis moveme~~t has been virtualiy w~iversal in its effects, m d  several be- 
g h ~ i r ~ g  "modelsff have been sqgested. They mostly have it in common 
that they seek to substitute new ""srategic" hrms of accountability m d  
control for the trivid, destructive forms of poj.itical control that so often 
damaged older public enterprises, and to recreate conditions for bold en- 
h.eprencurial action by enterprise managements. The reform agenda in- 
cludes clarification of corporate objectives and ~ m o v a l  of noncommer- 
cial tasks from enterprise corporations, regular corporate planning, 
better reporting and arcounting systems, precise performance indicators 
and settjng of covorate performance targets, idex~tification a ~ d  separate 
funding of GSOs, a ~ d  executive salaries a ~ d  benefits closer to those of 
private enterprise. 

One of the earliest expressions of this reform agenda was contained in, 

the 1968 report of Frmre's N'ora Commission, and it led to wide ilccep- 
lance of a system of contracts bkding goverments and the covorate 
bodies managing public enteqsises as their agenb: the corporations are 
bound to achieve stated goals m d  objectives, m d  governments to keep 
faith with enterprise mmagements in providing facilitative operating en- 
viroxments, nnakh~g adjtlstme~~ts for those CSOs, and so on. Agreements 
of this sort have appeared in many countries, c d e d  variously perfor- 
mance contracts (in France ancd Frmrophone countries), memoranda of 
understanding (India), statements of corporate intent (New Zealand), 
and the like. Others have added the notion of a ""signaling systemfrr 
among other lhings ha t ing  sipals in the performmce data coming for- 
ward that point to significant departures from plan, m d  so trigger quick 
remedial actim. And the econmic rationalists who have been particu- 
larly active through the 1980s and early 1990s in Britain, New Zealand, 
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Australia and some other countries and in the big lending agellcies, 
which are themselves mostly multinational public enterprises, have 
puhed mssively for market solulions and level playing field competi- 
tion-often leadir"tg toward privatization ar"td, where that is not wanted 
or not feasible, almost -always mo\ling public e~~terprises closer to com- 
mercial, market-oriented styles of behavior. 

T%ere has been a tendency in. the modern reform period for (some) re- 
formers to colin new terms like state-olvuzed enterprise, government busi- 
ness enterprise, and government trading ente~r ise ,  and then to deny 
any connection between their creat im and reconstructions and the 
much longer public emltergl-ise traditim. li, the extent that they do this, 
they also deny themselves the a:hility to profit from the many useful 
lessons cor~taked in past p"blic e~~terprise experience. 

Crass references: government corporation, privatization, stautory cor- 
poration. 
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Xonald D. Sylvia, 
San fose Sfafe  U~riuersify 

The management of a system whereby public agencies recruit, compen- 
sate, and discipline their empioyees. The system is normally cfnaracter- 
ized by a watchdog differe~~tiation betwen the structures that perform 
personnel tasks and structures that protect employee rights and hsulate 
the process from politics.. 

Wallace Sayre, an expert in. public admkistsation, is widely cited as the 
source of the cornment: public and private mmagement systems are fun- 
damatally alike in all unimportant ways (Henry 1955). Plabiiic personmzel 
administratim is illustrative of this mism because agencies m s t  seek to 
sustain the highst levels of professio~~alism in their operations and yet 
be responsive to the desims of the. elected oificiais whom they serve. Fur- 
thermorc?, the U.S. business c d t m  produces ongoing pressures for gov- 
ernment to be more efficient and effective accordkg to the mmagement 
trends of a particular era. Finally, go\~rnment agencies must be more re- 
sponsive than their private sector counterparts in removing any barriers 
to equality of opportunity because, like the majority, minority citizens are 
entitled to reasorrablc. access to positions in government. These three 
*ems of balancing me& and accountabilit!r, efficknc~ and equity have 
shaged p"biiqerwmel admirTistration in the United States. 
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Prafessio~ralism Versus Politics 

The German sociologist Max Weber (3946) noted in his writing on bu- 
reaucracy that a professiondy trained administrative corps seiected on 
the basis of individual merit is highiy preferable to more traditional. sys- 
tems in, whi& officials gah  and retah their positions by virtue of birth or 
political sponsorship. Western nations began the conversion to profes- 
sionalism during the nineteenlh, cenh\ry. Great Britain undertook its ad- 
ministrative reforms in the 1850s. United States reform efforts in the 
1880s were modeled, on the British example. France embraced profession- 
alism hegirsnixlg with the rule of Napoleon. Ferrel FXeadp noted, in his 
work on comparati\re administration (3991), that the career civil ser\lice 
in France has sustained the nation through mdtiple political ar~d social 
upheavals. Geman professiomlim was set in place during the Bismrcrk 
period in the nineteenth century German career professionals have 
servd each successive regime regardless of the morali,ty of its guidllng 
ideology 

Patronage and Merit Systems 

Because the United States lacked a nobility whose members assumed 
hereditary positions, the prir~cipal obstacie to pmfessionalizatim was the 
patronage system of rewarding fai.thful party members with jobs in gov- 
emnnmt with little regard to their qz~alifications. C)nce in place, these pa- 
tronage appointees engaged in kvidespread fraud, waste, and abuse. At 
the extremes, they would aufiorize payments for equipment and sup- 
plies that were w e r  delive~d. ho the r  comnron practiCe was tC) pay in- 
flated, prices for shoddy work from contractors with whom they were po- 
hticizlfy affil.i.ated. At the very Icast, the system often led to the 
appointment of unqualified persons wfno w u i d  collect governnnent 
salaries for work that was done poorly or not at all. 

li-, overcome the evits of patrollage goven~ment adopkd merit systems 
of selection. Under merit, administrative agencies recruit, screen, m d  ap- 
point employees on the basis of their abilities and train,hg. Merit systems 
explicitly prohibit the use of political affiliation in the selection of career 
ernpbpes. Isr Europe, especially France and gem an^; this has led to an 
administrative corps recruited into thc. lowest professional ecbel.ons of 
the bureaucracy; they then spend their a t i re  careers in goveralmemlt ser- 
vice. F r m e  has professior~al schools which train many of its professiol-ral 



bureaucrats. fn both France and Germanyf career officials enjoy excep- 
tional levels of aulhority. In France, bureaucrats are even considered 
merrtbers of the ruling elite and often seek elected office upon reti~ment. 

By contrast, the U.S. civil service was influenced by the facksonim no- 
tion that any person of nomal intcl:iige~~ce was capable of successfully 

ing the government. U.S. civil service systems, therefore, were char- 
acterized early on by provisions for persons to enter the bureaucracy lat- 
erally at the middle or upper echelons rather than servhg their entire ca- 
reers irr govememlt, As a practical matter, however, most c u r ~ n t  US. 
bureaucracies recruit at the entr). level and then promte from within. 
GeneraIQ speaking, the only career professionals in the United States 
who have sought mtional elective office upon retirement have come 
from Lhe mi:litary bureaucracy 

Civil Service Systems 

U.S. bureaucracies at all. levels of government are characterized by the ex- 
istence of independent citizcn commissions that are created to insulate 
the recruitment process from political interference. Frequently, these 
cornmissions oversee persmnel bureaucracies that am responsible for all 
phases of the human resource management. Regh~ir"tg in the 797i)s, how- 
ever, the merit syskm proteclrion function freque~~tly was wparakd from 
the admi~listr&ion of other p e r s m ~ e l  functi811s better to police the 
process .. 

T%e federal government created the United States Civil Service Cam- 
mission in I883 to insulate federal recruitment from political interference. 
The three members of the cmmission served overlapping terms and no 
m r e  Ihm two of them could be from a single political party. The Ohject 
was to replace partisanship with merit in the recruitkg process. Soon af- 
ter, however, lrhe reform- realized that satisfactory employees 11eeded 
protection from arbilrary &charge if there was to truly be a merit system 
of government employment. Ott-rerwise, a nnerit-protected employee 
could be removed for m y  reason other than politics and replaced with a 
partism of the mmager's choosing. This led Congress to adapt: the prin- 
ciple of dscharge only for cause in 1897 m d  strict due process protection 
in 1912 (Sylvia 1994). 

The Second Civil Seniice Act of 1897 defined discharge for cause as re- 
m v a l  only for misfeasance (doing the job incorrectty), malfeasance (vio- 
lations; of law or agex~cy policy), or nor7feasmce (not performing the du- 
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ties of the joh), O f  course, any employee can be teminated if the agency 
must engage in layoffs to balance its budget. =ring layoffs, however, 
agencies must strictly adhere to t-he principk of seniority 7'hus, a more 
senior satisfactory employee m y  not be laid off to preserve the empioy- 
m e ~ ~ t  of a less senior person. The rule is pogularly &%own as "last hired 
first fired*'' 

Due Process 

The Fifth Amendment of the Cmstitution of the United. States specifies 
that the government of the United. States may not depriw citizens of life, 
liberty, or p r o p r y  without due process of law. Goverr~me~~t empioyees 
who work under merit systems have been grant& a property interest in 
their jobs by civil service legislatio~~. Federd employees were granted 
due process protection in 1912, with the Llayd-1,aFollette Act. State m d  
local governments have also adopted rigorous due process standards 
which have been upheld by the courts. W e n  a supervisor is so dissatis- 
fied with an employee that discharge is beheved to be warrated, the su- 
pervisor must adlzere to the agency's discharge procedures, which must 
meet certirlin legal standards prtiscrhd by the courts. This protectim is 
extended to strate and local goverment employees by the Fourteenth 
amendment. Because puhlic age~~cks  are afso the gove 
procless pr~~"durc.s must meet a much higher s t d a r d  thar~ any private 
employ er. 

The due process to which public employees are entitled covers 
agency actions before as well as after discharge. Before a tenured civil 
servant can "o removed, he or she must receive notice of the impendjvlg 
discharge, an explanation of the reasons for it, and the opportunity to 
respond to the charges. Thus, a state" civil, service rules might specify 
that an emphyer must be give11 a writtell notice of an impencjing dis- 
charge ten days in advance of a meeting with the supervisor at which 
tinre the employee would he given a chance to explain why the dis- 
charge should not take place. These predischarge procedures are a 
check against making a mistake on the part of the supervisor who is 
acting for the agency Post-discharge due process protections are even 
more elaborate. 

T e n u ~ d  employees are generally atitled to post-dischartge hearings 
by an iizdependent hearing examiner when they beikvc. that the dis- 
charge was for a reasot~ other than cause or that they did not rr;.cc.ive ap- 



proyriate pre-discharge protections, Some jurisdirtions allow for an ex- 
krnal revjew for suspensions and demotions as well as discharge. 

Public empioyees paid a price for t-hese elaborate pmtections from par- 
t i s a ~  political manipulations. UrTder the provisions of the Hat& Act of 
1939, federal employees are prohibited from seeking partisall political of- 
fice kvhile employed by the government. They were prohibited from 
holding office in a political party and from giving f ~ ~ n d s  to partism polit- 
ical ca~didates. These so called Hatch prohibitions were subsequently 
adopkd by state and local governments. Such insdation from partisan 
concerns was, in some cases, the result of the states own desires to root 
out the spails system from progrm administration. Others passed legis- 
lation modeled on the federal Hatch prohibitions to comply with kderai 
reyuireme~~ts that state age~~cies that expend federal iunds must operate 
mder merit systems. M m  recently, a number of states ar~d t-he federal 
government have modified their Hatch rules to enhance the opportuni- 
ties of public employees to participate in the political. process. 

Efficiency and Effectiveness 

Governments reflect the values of the cultures that produce them* The 
founders, for example, believed s t m ~ ~ g v  in representative democracy 
and limited government. The emerge"" of the industrial U.S. in the sec- 
ond half of the ninetemth and the early twentieth century Led to the insti- 
t-ut.ianalization of effieimcy and effectiveness as the twin values agahst 
which U.S. bureaucracy would thenceforth be judged. 

Merit systems have as their goal the selection of the best possible civil 
service corps (effectiveness). To achieve this, elaborate selection 
processes that include pencil and paper tests and extensive reference 
checks wem developed that are to screen out the ulrworthy while search- 
ing for the one best perm"" to do the job. These selection system parallel 
industry's wholesale adoption of the methods of Frederick Thyfor, who 
believed there was one best way to perfom every task. fn merit systems, 
by extension, there must be one best person, if we cm only develop sys- 
tems to find h h  or her. 

T%e efficiency value was reflected in, the development of government 
classification systems that determine the value of an employee according 
to the duties, qualjfications, and responsibilities psescribed for the posi- 
tion he or she occupies. Duties and responsibilities can be shidted, reas- 
siped, or deleted as necessary to trbtain the most efficient cor.lfiguration 
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to perform a givcrm government fmction. The fcderal government under- 
look ul-tifom classification of employees in 1923. 

The selection and cl;lssificatio~~ syskms of the federal government 
were tt7e responsibilities of the Civil Service commissior~ until t-he gov- 
ernmcnt had grown so c0mplt.x as to render a centralized classification 
system no longer efficient. The classification act of 2949 delegated the 
function to the agencies, although the commission re"lin,ed oversight atr- 
thority, The commission rekined hegemony over the selection process 
until the Civil Service Reform Act of 1978, when selection too was dele- 
gated to the agencies. 

Equal Employment Opportunity 

Ihe  quest for social justice for African h r i c a n s ,  other mir"t~rities, and 
women led to fundamental legislative changes that impact on all phases 
of public intercourse includhg political. participation and representation, 
houskg, education, and employment. In addition to race, the 1964 Civil 
:Rights Act prohjbited discrilnjnation on the basis of religion, ethnicity, 
color, and gender, Title VII of the Act specificalw prohibits discrimjnatian 
in any phase of employment. Title VII combined with various presiden- 
tial oders to pmfoundiy alter civil service systems in the United States. 

:In 1961, newly elected Presidex~t John Kennedy issued an executive or- 
der hstructing agex~cies to engage in self-exmhation to ide~~tify any ar- 
tificial or fundamentally tmfair barriers to mkority employment in gov- 
ernment. Agencies were allso ixlstructed to engage in, affir~xative action to 
remove barriers and to reach out to mhority commmities through such 
activities as offering the civil service entrance exannination on the cam- 
puses of predominantly black coXleges, P resident Johnsm issued an exec- 
utive order in 1965 that my?lired government coalhactc-rrs to give assur- 
ances that they were equal employment opportuniiy empIoyers as a 
condition in the cor~tracthg process. Ihe  Office of Contract Comptiance 
was c ~ a t e d  withii'l the Department of Labor to ex~force tt7e order. 

Oversight: of federal agency compliance was asr;igned to the Civil 91:- 
vice Cammission in. 2965 even though the Equal Employment Opportu- 
nity Commission (EEOC) existed to enforce laws against employment 
discrimination in the rest of society. The Commission accepted the re- 
sponsibility reluctantly to keep it out of the hands of the EEOC. 

Respansibility for equal employment opportunity and affimative ac- 
tion provided a built-in cor~tradiction for the co issio~~, which defined 



its mission as preservation of merit. While the cornirision struggled. 
with its dilemma, line agencies moved morc. agg~ssively to eIlhance mi- 
x~ority employmex~t upportur~ities. In 1972, the commission reluctantly 
approved the first use of gods and timetables by the W t e d  States Army 
to hcrease minorily employment. Ail h -all Lhe commissiux~ was newr 
comfortable with its role in aEirmative action, which in many kvays cnn- 
flieted with its more traditional role as protector of merit. Ultimately 
equal employment opportunity enforcement was trmsferred to the 
Equal Employment Opportunity Commission under the provisions of 
the 1978 Civil Sewice Reform Act. 

Affirmative action was for the commission m t h e r  responsi:bil.ity that 
asked it to police itself. Previously, respomibility for recmitment and 
merit protectior~ had been identified as problematic fur the Civil S a k e  

ission by various blue ribbor.1 groups as early as 1936. me11 it was 
revealed that commission staff had colluded with officials of the Nixon 
administration to circumvent the merit selection process, policymakers 
undertook the mast sweepkg reforms in almost one hundred years. 

"Fe 1978 Ci.vii Service Reform Act 

First a ~ d  foremost, the act e x p d e d  the definitior~ of merit. C)rigil7all$i 
merit meant seiectim on trhe basis of qualifications and prohibikd poli- 
tics as a criterion fur selection or discharge. f r ~  19723, the &finition wits ex- 
pmded to include equal employment opportunity, equal pay for equal 
work, efficiency and effectiveness in the w e  of the federal workforce, and 
whistleblower protection for those who report: f r a ~ ~ d ,  waste, &use, or 
gross mismanagement. The act specified a n.urn:ber of structuraii rcfoms 
as well. 

TThe Civil Sr?rvice Commission was abolished, h its place, the act cre- 
ated an OfiFice of I'crsoxx~el Managemex~t that w s  dirt.ctly accow~table to 
the presider~t. This office oversees the personnel process govemnnent 
wide. The act created a Merit System Protectior~ Board to hear complaints 
of merit violations and employee appeals from adverse personnel ac- 
tions. An Office of Special Counsel. was created to investigate whistle- 
blower charges of fraud, waste, m d  abuse or gross mismanagement. me 
act also created a federal Labor Relations Au.thority to oversee union 
management relations in the federal governmcnt. Significantly, enforce- 
m n t  authority for equal employment opportunity in kderal agencies 
was transferred to the Equal Employment Opportur~ity Commissiq 
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which had enforced the various civil rights acts in the private sector since 
1964. The goal of thcse changes was to create a government employfnent 
system &at reflected modc.n~ U.S. values in employment fairness and 
govermex~t efficie~~try. In the latter rsi-trd, Congress sought to reassert 
autiloriq over the bmaucrracy by making top career officiafs directiy ac- 
count&le to the elected admkistrations for whom they work. 

Senior Exwutive Sewice 

The crtration of the Senior Executke Senijce in 3978 may be the most sig- 
nificant alteration of rtrlatjmships between career civil service employees 
and their politicaily appointed overseers in &is century. Previously, the 
top three career grades were divided into ten steps much like lower level 
grades. Each year, satisfactory employees w u l d  advance a step within 
their grade. 

Political appohtees of an jncomhg administration would find them- 
selves in. what Hugh Heclcl called "'a government of strangers." hPri to 
1978, nc.w admirzistrations wodd appoint secretaries and undersecre- 
hries who were eager to put faward the administratids agenda, Their 
goals, however, codd be frustrated. by career officials at the top of the bu- 
reaucracy wfno did not agree with the administration. Career officers 
codd fnnstrate political administrators, not by refusing to perfmm, but 
by doing so with an excruciating attention to &tail and adherexlee to bu- 
reaucratic rules and procedures. Mhirnally sufficient compliance was 
protected by a myriad of civil service regulations that made it virtually 
impossible to remove them or to witmolct mel-it pay *creases. 

Since the 3978 reforms, senior executives are collapsed into a single 
class in which pay is based upon performmce and exceptional perform- 
ers may receive one-time bonuses mountjng to xnany thousands of dal- 
hrs. "fb be eligible for t-hese rewards, senior executkes must distir~guish 
themselves arr; program admil7istrators a d  innovators of ottraordk~ary 
abilities. Those who do not perfom satisfact~rily are subject to transfer 
or demotion back k to  the lobver grades. This ability to remove substan- 
dard performers enables policymakers to carry out the mandates that 
brought their admkistration to pokvec 

Maintaining one" phce in the Senior Executive Service requires cmer  
officials to c m e  up with policy initiatives and creative ways for achiev- 
ing administration goals. When an administration" policies differ dra- 
matically from the values of s e~~ io r  career executives, .Lvholesale turnover 



in senior positims may occur, Such was the case, for example, when the 
Reagan administralion attelmpted to depart dralnatically from long es- 
tablished policies in lrhe Departmer~t of Agricdurc.. 

The Mending of profcssiona[ization and policy accountability is not 
unique to the fuderal goverrlment. States such as California adopted sys- 
tems to make senior career officials accountable to elected leaders years 
before the federal government, State level systems, mareover, make it 
easier to remove an mcooperative career official than the federal system. 
:In Califnmia, for example, ten d a y s h h c e  is all that is necessary to reas- 
sign a policyxnaking career officiaf to a lesser position, Federal adminis- 
kators, by contrast, cannot remove recalcitrant "oreaucrats for the first 
180 days of the admil7istration. 

Recent Events 

For 12 years from 1976 to 2988 Presidents Carter and Reagan consis- 
tently critjcized the federal government, and by extctmsion federal em- 
ployees, for bureaucratic waste and inefficiency* The 1978 reforms of the 
civil service system were, in part, a reflection of President Carter" ccyni- 
cisrn about gwemment. The Reagm pxsidency made broadbased at- 
tacks on domestic programs with which it disagreed. These resulted in 
accelerated retirements amol~t; ser7ior career employees. And the Office 
of Personnel Mar~agement dramticaily reduced federal retirement hen- 
efits, making the public service much less appealing than ithad been 
previously. 

President George Bush, a long-time public servant, recognized the 
need to reixzvigorate the public service. To this a d ,  he qpojnted a blue 
ribbon commission to address the problcm. The Volker Commission on 
the Stabs of the Public Service reported in 1989 that morale was low m d  
retirements were high. The best and the hrighkst werc? leavint; govern- 
ment ser\iice and recruiting talented young people wouid prove proh- 
lematic in lfie existjng negatiw ciimate. The Volker Commission was par- 
ticularly concerned about the ability of agencies to recruit Senior 
Executives from the ranks af midlevel career officials. The commission 
noted that contkued shortiltges may cause a reconsideration of the pro- 
gram because, under current rules, 90 percent of an agency" senior exec- 
utives must be recmited horn the career service, Subsequent reforms un- 
dertaken by the Clinton administration sought to empower rank and file 
federal employees. 
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Reinventing Government 

The U.S. fixation with efficiency and effectiwmess agaifi ma~lifested it- 
self in the C1.intor-t administration's efforts to reinwer-tt gwemer-tt .  In 
1993, Presidel-tt Gli~lton annour-tced that Vice President Al Gore would 
personally lead a task force that cvould trndertake a "National Perfor- 
mance Review." Among its goals cvere to hold p~rblic employees re- 
span"ih),e for program outcwes. The administration also sought cvays 
to cut cumbersome regulations and procedures that serve only to iIxr- 
peck efficient program administration. Thc review also recommended 
the adoplion of customer service orientations by agencies and, wher- 
ever practicable, the utilization of market dyllamics to enha~~ce  agel-tcy 
performance, 
h early and logic& taget for the review team was the cumbersome 

personnel policy and procedure mmtral of the federal service. Durhg a 
hundred-odd years of civil service, the Gvi t  Scrvice Coznmission m d  the 
Office of Personnel, Management created volumes of rules regulating 
every phase of personnel management. The result was thousands of 
pages of regulation that challenged the patience of administrators seek- 
ing to recruit, train, manage, and discipline career employees. 

The Gore report proposed to replace the detailed regulatior-ts with 
bmad standads that wodd dlow agencies to develop t-heir own proce- 
dures. The repwt recommended that OPM assist ager-tcies as t-hey seek to 
develop their own, examliu\ations and selection processes. m e  report fur- 
ther recommended that agency classification s y stems be streamlined. Fi- 
nally, the report recommended that the rules whereby msatisfactory em- 
ployees are removed also be streamlined. 

&legation of selectim procedures to the agencies was intended by the 
1978 act. The adoption of standards that wodd allow agencies to kvelop 
their ovvn policies and procedures could be accompiisfned by a presiden- 
tial order, Altering the ctassificat-ion system or sipificantly chmgii'lg the 
due process protections due fetlerd employees both would require K- 

tions by Congress, which have not occurred at this writing. 
Reforms of personnel systems have not been mique to the federal gov- 

ernment. M m y  states have also taken the step of separating the person- 
nel administration function from merit protection. Much of the move- 
ment to enhance managerjal discretion and flexibility through a 
reduction in mles and regulations was initiated at the local level, 



Future Trends 

Public persox~~~el systems have beer2 paiodically reexamhed since their 
inception. In the fubre we can anticipate further modificatiol~s arr; pm- 
fessionaiim cor~tinues to gmw as a value regarding gwernment. As the 
threat of patranage style corruption declines, administrators at all levels 
of gover~~ment will be given additional Elexfiility in haw they manage 
all segments of the peaple's blbtrsiness including haw career employees 
are recruited. 

The decline of patronage, moreover, has I d  to a reenfranchisement of 
federal employees who may take a much more active role in politics than 
was posible under traditional civil service systems. In 1943, President 
Clinton s iped  into law legiSiiltio11 Mi'hich greiltfy enhances the opportu- 
nities for federal empioyees to pmticipate in the political process short of 
seekixlg partisan political office, M i l e  they must resign their positions 
before seekkg partism office, federal employees may contribute to can- 
didates m d  participate in political campaigns. Much the same phenome- 
non has trmspired at the state and local level, where career employees 
take an active part in the public lives of their comunities. 

We alsa can anticlipate continuhg pressure from those who seek fur- 
ther modification and expansim of equd employmeM protections for 
various groups who will organi%e a l~d  pressure legislatures at various 
levels to include their a m b e r s  under equal employment opportunity 
laws. Persons with disabilities, for example, gahed such protections un- 
der the 1991 Americans with Disabilities Act. Also in, the 1990s, gay and 
lcsbim gsozlps gai,ned state-level employ ment protections under Califor- 
nia's equal employment statute, The public debate of the 1990s will. 
daubtlessl-y canthue to focus on affirmative action as those interests who 
oppose its additional expamim mobilize politically. In short, public per- 
sonnd systems will continue to evolve along with the values of the cul- 
ture in which the systems operate. 
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The use of more experienced employees to assist with the orientation, 
kaining, m d  career adancement of newer workers. A "mentor" is 
"someone with whom you had a relationship at any stage of your career 
in which he or she took a personal inkrest in your career m d  helped to 
promote. you and who guided or sponsored you" (Roche 1979, p. 14). As 
such, mentoring it; m hexpensiw and relatively unstructured means of 
careel- development. Ulnderstan$ably it is extrcmciy commonplace. One 
survey found that over 70 percent of al:i public marnagers benefit from 
two or mare mentors during their careers (Henderson %985), 

The vast majority of mentoring relationships arise spontaneously. 
Cdder kvorkers take younger workcrs "uxtder their wings" in order to 
"show them the ropes." This approach is calkd iIlformal mentoring; it 
probably occurs every day in every organization, Ofien, the contact is so 
subtle that one or even both of the partjcipants may not recognize that 
mentoring is taking place. Helpful informatim concerning organiza- 
tiornal norms and professional expectatiorw is transfer~d, but neither 
pmty wns"iudly considers the relatiornship to be that of me~ntoripm- 
tkg6. In many other situations, conversely, employees may aggressively 
seek out a mentor (also referred to as "'patron" or "'sponsar"")or direction 
and support. Similarly, same senior managers derive great satisfaction 
horn the mentor role; they continuously search for new subordinates on 
whom they can "leave their stamp." 

Fomal mentoring, in contrast, occurs when an organization expressly 
assigm experiemed employee?; to serve as teachers and role models for 



subordinates (and, in some cases, for newly arriving peers), Whereas in- 
formal mentorships are not managed, structured., or technically recog- 
nized by the organization, formal mer~tor progams are inter~tio~~aily &- 
signed to M i l l  specjfic career management objectives. S o w  -ager~cies, 
for example, a s s ig~  mentors to all junior m a ~ a g m e n t  personnel, or to 
anyone newly promoted to a supervisory position, as part of their orien- 
tatim m d  socidization efforts. ReceMly, the practice of assigning senior 
faculty melnbers to mentor junior faculty has almost tctc.com routjrte in 
higher education. As the advantages of mentoring programs have be- 
c o m  hown,  formal efforts to foster mentor/protGgk relationships have 
ballooned throqhout goveralment, 

Historical Background 

For something as ubiquitous as mentor relationships, it is not possible to 
ascertain, specific historical stagemr momentous events. Mentorhg has 
always "just happened," a reality that is evident in, literature m d  history 
Virtually any chronicle of human behavior, from the Bible to Machi- 
avelii" The Prince, contajns plentiful allusions to mentors and protGgGs, 
The term itself is borrowed from the Odyssey; Mentor was the wise 
guardian w:ho was appointed by Odysseus to protect Telemachus as he 
depated for the. Trojan War. 

Because mentoring is chsely reiatcld to affiliation ar~d friendsfip4if- 
ferentiated only by the fact that it occurs withh an orgmizational con- 
text-it is a pervasive phenomenon that c at easily be st-udied. T%us, 
the management literatznre has only recently begun to take notice of the 
inherent significance that mentofing can play in an individual's proks- 
simal development. W h e ~ a s  research m mentors was once exceedingly 
sparse, greatly iizcreased attention has been devt.ited to the topic during 
the past 10 to 15 years. 

Without question, fhe primary cablyst for the growir~g h~terest in men- 
twing was the widesp~ad influx of womer~ and minorities into maxage- 
ment positions- By the Z970s, researchers were preoccupied with identi- 
fying the organizational factors that enhance or impede the career 
progress of nontradieianal managers. The mentorlpratkg4 relationship 
was soon idenlified as a potential problem area for two reasons. Since 
women and mirzorities are sometimes viewed as interlopers (or, at a min- 
imum, as "different"') they are thought to he less likely to attract the ser- 
vices of mentors. 'This dilemma is exacerbakd by the paucity of women 



and minorities in high-level posi.tions. With few white male volunteers, 
and with a shortage of role models who are available to serve in a mentor 
capacity women and minorities appear to operate at a decided disadvan- 
tage to the white m l e  managers, who lypically enjoy ple~~tiful me~~to r  
opportunities. Concern over this situation has heightened as research re- 
veals the mmy advmtages that accrue to kvell-mentored subordinates. 

Functions and Benefits of Mentoring 

:If, as the adage goes, "experience is the best teacher," then mentoring is 
clear@ an effective way to comunicate howledge to new workers, An 
immediate ahantage that appeals to most managers is Lhae a mentor 
system is virtclally cost-fme. Because mentoril7g activities occur on-the- 
job, there is no '&&m-timeff while a worker is sent elsewhere for joh-spe- 
cific trilinirtg. iJikewise, even a sophi"icated, mentor program can be es- 
tablished with little outlay of resources. Once mentors and pratkgks are 
matched together, the orgmization" role is largely confbed to monitor- 
ing progress and (in a highly progressive settirzg) mwarding empioyees 
who prove to be enthusiastic and effective mentors, Otherwise, little 
proactive effort is required on the organization" pat .  

Ihe work cox~text in which it takes place afso makes mentoring a r ~  at- 
tractive training technique. The trainer and apprentice may work side- 
by-side, ailowirTg for instantaneous kedback and reir"tf0rcement as com- 
plex tasks are learned. One frequently cited example is that of police 
patrol teams, in, which a rookie is paired with m experienced officer, Un- 
der this apprentice-like system, job skxllls are learned kvhile the employee 
is making a productive contribution to the agency" mkissim. 

For the employee who is lucky e m g h  to have m attentive mentor, the 
benefits can be profound. According to K. E. Kram (I985), the mentoring 
process cor~sists of both a '"career" finnctiox~ and a ""pychosocid'9func- 
tion. The career activities are related to such ser\lices arr; coaching, being 
shielded from adverse assignments, and receiving access to important 
netcvmks or work terns. "fhe psyclhosocial function is reflected in tbe 
provision of a nurturhg environment in, which the mentor provides ad- 
vice and guidmce in, a relatively nonjudgmental mode. 

The specific benefss of a mentorjng relatiozlship have been summa- 
rized as follows: (I) acquisition of organizational norms m d  values, (2) 
socialization into the organization, (3) coping with structural barriers in 
the organization, (4) g b i n g  infornation 0x1 career path experience, and 



(5) advancement (Hale 1992, p. 89). To this imprtjssive list can be added 
such related advantages as exposure? and visjbjlity, counseling, protec- 
tion, friendship, and the acquisition of chailenghg assipments. 

A cox~siderable body of research suggests that these bex~efits of mex~tor- 
ing are real. Individuals who receive personal atte~~tion from mex~tors re- 
port significantly higher levels of career success and satisfaction than em- 
ployees who are not mentored. Exknsive mentarship experience also 
correlates with the absolute ntrmber of promotions and with salary 
growth (Ureher and Ash 1990). These striking advmtages of xnentorship 
are thought to be related to the assistance that mentors give their pro- 
t6gi.s in the area of organizational socializatim. They "guide and pro- 
tect"" the su:bordinate and 'konvey the necessary howledge and infor- 
matim co~~cerning orgar~izatio~~al history, ppoiitics, people, and 
perfomance" "hao et al. 1992, p. 622). &arly, workers who have access 
to this type of jnfor~xation concernkg their organization's "realpolitikrr 
have a marked advmtage over those who do not. 

In summarizir;lg much of the research, Mary Hale (1992) concludes that 
the career e h m c e m n t  bewfits of mentorjng am large@ attributable to 
four factors, First, mentored workers are more successful at "cop* suc- 
cessfully with organizational barriers" (p, 921, thaplks to the advice and 
comsel of i~~dividuats who have already negotiated the bureaucratic 
maze. %cond, because of fhe access provided by their mentors, they am 
better ahle to cuitivate linkages with influential decisior~makers and to 
gajn melnhership on successfwl teams. Thil:d, they arc? morc likely than 
unmentored workers to be aware of critical information that assists them 
in makhg career choices. howledge about career opt-i;ons, salary expec- 
htions, and prokssional development opporhnities provides them with 
a tactical advmtage over their competitors. Finally, mentorjng relatim- 
ships have been found to enhance workers' job and career satisfaction. 
Dee Henderson (3985) found that mex~tored emylnyees enjoy their jobs 
more tha3.1 other workers, are m m  likety to risk relocati~lig during their 
careers, and tend to reach executive levels at earlier ages. In sum, the evi- 
dence is overwhelmkg that mentors provide a valuable service to work- 
ers strivbg to climb the organizational ladder. 

Although most research attention has focused on the advantages to 
workers, the mentors themselves also derive certain benefits from the 
relationships. The psychosocial rewards are mutual in that both the su- 
perior and subordinate can enjoy the ffiendship and comradev that of- 
ten exist betweex1 teacher and protegk. Ma17y individuals are -also moti- 



vakd by the simple satisfaction that is gaked from passjng on wisdom 
and developing the next gencration of managers (Mdag and Stearns 
4987). Their interactions with subordinates, memwhile, usualty inte~n- 
siiy the workersyoydty to the merntor. 'Thus, managers who are gewr- 
ous with their mel7toring tdents are usual:iy quite popula among subor- 
dinates. 

ho the r  important consideration is that one" reputation as a manager, 
bath inside and outside the organization, can be greatly embellished 
Ihrough the mentoring process. Employees who are b o r n  for cdtivat- 
ing and nurtwing the skills of their subordinates are keasured commodi- 
lies. They have no difficulty attracting the best assistilnts to work with 
them, ar~d they arc. in great demand by olher organizatio~~s. One needs 
only to look at lfie coachillg fraternity to appreciate these realjiics. 'The 
most successful coaches-those who are '"hausehold namesu-are almost 
always the best mentors, as evidenced by the ntrmber of former assis- 
tants who halre gone on to productive careers of their awn. Interestingly, 
an identical phenomenon exists in city management, where a few 
beloved "ddeans" of the profession are national@ h o w n  for developing 
and rcfhhg their formr assistantshskills. 

Other Research Findings 

:In general, mentor rdatior.nsQs are most commoxn-and prob"b:iy most 
arly in, ane's career. However, even older managers report sig- 

nificant levels of mentor involvement in many settings. P~~blic executi\res 
are more likely than their private-sector comterparts to acquire external 
menbrs, such as college professors or acquahtances in different organi- 
zations. Also, the organizatimal rank of public-sector mentors tends to 
be higher thm those in bushess and industry Public mmagcrs are much 
more fikely to reccehe httrurfng .from a b p  ofEicia1-such as an agelncry di- 
rector or city marlager-than is lrhe vpical business wrker. Reduced lev- 
els of competitio~n, coqled with the pubIic savice ethos, have been sug- 
gested as possible explanations for this phenomenon. 

As mentioned earlier, women reportedly face a particularly difficult 
challenge in, fhding effective mentors. Much of the evidence is hconclu- 
sivc mdlor  contradictory concerning the severity of this problem. It ap- 
pears as if women generally have mentors with about the sarne fre- 
quency as men wale 1'302), or perhaps at even a slightly hi8ht.r 
frequmq (Hendersorn 1985). 



The primafy differmce between the two genders is that there is a s t m g  
same-sex bias. That is, both men and women prefer to have mentors of 
their own sex. 'This preference is partly attributable to sexual tensions be- 
tween opposite gender pairs. Wmen are rrriucta-rt to hitiate me~~tok-rg re- 
latio~~ships with men because their actim may be misconstnned as sexual 
advmces (1bg;ins md  Catton 2993). Also, same-sex pairings are thought to 
be more effective because women and men need m d  expect different types 
of support from their mentors. Women are in greater need of assistmce in 
such areas as building self-confidence, iwnproving self-irwareness of mm- 
agement style, and balmcing career and family obhgations (Hale 1992, p. 
101). Men, in contrast, are more often concerned with tactical considera- 
tions and improving task-related skills. The chief corlsequence of these 
prczfe~nces is that sureessful women ma~agers are overburde~~ed with re- 
quests for me11to-t- assistmce from their femalc subordinates. 

Designing Mentor Programs 

Managers seeking to maximize the benefits of rnentor program nced to 
consider the differences between the formal and infomal approaches. 
Although having any mentos program is better than not having one at 
all, mentori~~g relatiox-rships engineered through a formd progrm are 
less fruitfd than &use that arise naturdly from perso~~al attractio~~ (Chao 
et al. 1992). The satistaction level of workers in informill arrangements is 
higher, and they report more promotions and salary increases than those 
in forrnizlly sanctioned programs. These differences may be linked to the 
bad matches that wilt inevitably result when mentors are assigned and to 
resentment that is probably generaled on both sides of the relationslnip. 
The mentor may resent the time and energy demmds of the assignment, 
while the prat8g4 may feel uncomforta"ale (or even &maned) by the 
arrangement. Al-rotkr pote~~tid difemma is that mentorhg may result in 
a mutual d e p e r ~ h c y  ~lationshig llr-rder which the errrployee loses self- 
sufficiency a-rd the mentor refuses to "let gof"TIert2; 1985). For these rea- 
sons, managers who simply assign mentors to new cvorkers are probably 
following the least effective path. 

Short of assigning mentors to all upwafdly mobile employees, then, 
what can management safely do to cmcourage these relatimshjps? First, 
most -pats agree that mnagers &odd target cerhin groups of work- 
ers. f i e  logical application is to the trmsitimal employee who has just 
been promoted to a mamgerial position from a kchr~icali or professionai 



specialty. Whenever such mentorships are arranged, however, participa- 
tjon should be skictly voluntary for both teacher and prot4g6. Moreover, 
the me~~torship program should be part of a broader career-pianr7il7g ef- 
fort (PhiHips-Jo~les 1983) that also includes peer counxfirtg and struc- 
tured profcssiond developmenl: opportunities. 

Another step that managers cm take to promote the development of 
mentor activities is to elevate their visi[bilit-y withh the organization. Per- 
haps the most effective strategy is to provide potential mentors with 
h.aining on their roles and responsibilities. This might be supplementc"d 
with sessims desigrled to sensitize managers to the gender-based prob- 
lems that sometimes surface between opposite-sex pairs. 

Some organizations have also discrovered that ihey can foster me~~tor- 
ship"$y pwiding increased opportunities for worker interaction. Not- 
wrkil7g breakfasts and weekellcl retreats can piace workers in situatio~ls 
that encourage *formal associations. Clften, the truly memhgful men- 
torships arise from these types of low-pressure contact- between superi- 
ors and subordinates.. 

A final step that might be taken to solidify the ivnportartce of lnentor 
programs in maxragershzninds is to include them in the orgazrization" in- 
centive system. Zf managers receive formal recognition for their mentor- 
ing efforts, more are liklriy to volunteer and to invest the requisite e~~ergies 
in the task. Thus, lfie i n c l u s i ~ ~ ~  of me~ltorsh*" the 
process, or in salary determiI~atiom, is a ~lonintrusive but highly effective 
mems of encouraging this fom of employee devdopmenl activilq.. 
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Dennis M. Dalqf 
Nt?rth CaroZi~ta State U-~ziz~tcrrsify, IZtzEeigh 

The use of extrinsic monetary incentikres to motivate increased or en- 
hanced employee effort and performance (see also performance ap- 
praisal)., 

Generally$ p ay -for-performance is an intricate part of the induskial 
revolutiorl wherein workers' wages were linked explicitly to the produc- 
tion of specific var~tities of a produ" (piecework). These colIcerns were 
reennphasized ur~der Frc.dc.rick Winslow Taylor" (1856-1915) scrientific 
marwgement movement ar~d the advent of industrial engk~eering at fhe 
end of the nineteenth century (see Taylor, Frederick W, and scientific 
management). Wile  Tnflor focused on th.e int.roduction of productivity- 
enhancing processes m d  techiques, later efforts were directed at means 
of acquiring worker complimce with and rnotivalion in their use. 

Very little application of incentive systems was made in the United 
States to the pubIir sector (outside of the blue-collar, rnmuhchring func- 
tions p a f m m d  mainiy for lrhc military). Since eff-iciency seal had to com- 
pete with notions of government as a threat to hdiWidud liberty, a hit;hly 
motivated and effective civil service was not necessarily see11 as desir- 
able. Furthermore, market theorists preferred incentive structures that 
drew the more dynamic ixldividuals to productive busixless occupations. 
lnsafar as individuals pursuing public employment were concerned, 
pu:blic interest puToses and patriotism were the preferred, motivators 
rather than pecuniary gain. 

Even so, merit pay was introduced as part of the positivistic adminjs- 
trative management reforms ir~troduced with the Glass i f ica i  Act of 



1923. Exceptional perfomance was to be rewarded through merit step 
increases and grade promotion. FIowever, restrictions to prevent fa- 
voritism a ld  abux lirnited their use. :Merit pay so011 devoived into a sys- 
tern of automatic anr~ual increases rewardixlig loqevity /loyaity arid a 
meals of providing an inflationary cost of livhg adjustment (COIA). 

Pay-fopperformance is an application of expectmcy theory (see ex- 
pectancy theoxy). Employee motivation is deemed to be extrksic m d  hll- 
low the auairres of B* E Skimer 'S (1904-1990) operant conditioning mod- 
els. Expectancy theory posits that employees will be motivated to the 
extemzt to which their calculiittjon of the dcsirabiliv of  wards, the effort 
r c q u i ~ d  to perform a task, and the probability of successful perfomance 
(and of trhe organization paying off) are viewed fatdorably. Fay-for-perfor- 
marlce schcmes concentrate 017 providing or determining ihe right bal- 
awe between eXfTil7Sic reward (pay m d  required effort-performance). 

A wide array of extrksic pay-lor-perfor~xmce schemes exist. The mod- 
ern pay-for-performance scheme builds trpon a base pay system. The 
salary or wage put "'at risk" is such to encourage or motivate the worker 
without jeopardizhg his or her basic fhancial security One can address 
overalll individual performance or specific instances; focus can be on 
group performance at the organizational or team level. Zndividual sys- 
tems based on merit pay step inaeaxq annuities, bonuses, and sugges- 
tion awards as well as skill-or competency-$ased approaches abound. In 
addition group or organization rewards are the focus of gain or god 
sharhg pmgrams- Performance appraisal systems are the trigger instru- 
ment for operationaliz,ing pay-for-performance. The individual pcsfor- 
mance rating is used to deter~xke whi& employees are eligible for Srtdi- 
vidual and group awards as well, as the amount of reward an hdividual 
is entitled to. Management by objectives systems (see management by- 
objectives) may also serve as the measurement instrument for a pay-for- 
perfoma~lce system (appraisal by objectives formally incorporates MBO 
into t-he perfomance appraisal process). 

Merit Pay 

Merit step *creases, even in. systems that are primarily across-the-board 
hgevjly awards, are today often modified by the requirement that an 
ernplyee Obtain a minjmum (average or fully satisfactov) perfomance 
rat-ing in order to be eligible. Mild as such requirements art. (Less than 5 
perwnt of c0verc.d employees we likely to he ineligible), they serve as an 



incentive encouraging poor performrs to improve or to seek opportuni- 
ties elsewhere. 

Melit pay annuities reward the inditciduai"~ overall performance by an 
addition to base salary (hence, the term amuity). Because the increased 
base salary pays dividex~dl; t%lrou@~ut the emplayee's fuhnre yeas, the 
amount of the pay-for-performance akvard need be only half that assaci- 
ated with lmp-sum bonuses. CurrerrCly, a mkimtlm :j,gur(3 of 2.5 percent 
is suggested (although 5 percent was widely advocated only a few years 
ago). Flowever, there is little in the way of empirical evidence supparting 
these figures; they remain, for the most part, the guesses of compensation 
and benefits experts, What is essential is that the arnount "o ssubstantial 
enough from the employee's perspective to serve as a motfvating factor. 
Ihis is likely to depe1"td on both the econorrtic situation ard 0x1 the hdi- 
vidual's reievant equity comparisons, Wri t  pay annuities may be ap- 
plied as a set percentage (or dollar) irrcrease added to all who achieve a 
specified performance rathg. Cln the other hand, different perhr~xmce 
ratjng levels may trigger different percentage (or dollar) hcreases.. 

Bonus 

Ihe bonus (like the single evex~t suggestion award) is a lump-sum pay- 
me~"tt. Its advar7tage is that it recognizes exceptional performmce occur- 
ring during the year wi.thout e r~ta ihg  a commitment to continuous fu- 
ture payments. Because they are one-time rewards, bonuses need to be 
more substmtial than merit pay mnuities. A, mirrburn figure of 5 per- 
cent is currently suggested; however, results are more likely if bonuses 
am m r e  m the order of 10 percent or m e  month's salary at a minimum. 
bnuses, like merit pay annuities, can also be prorated to corsesporld 
with differing performance rathg levels. 

VVhile merit annuities and bonuses award overall behavior m d  results, 
suggestion systems are attached to specific items. Awards tend to be in 
the order of 10 percent of the first ycsar" swings or productivity gain. 
Suggestion programs may also entail various intrinsic rewards (e.g., 
recognition in newsletters or official meetings in addition to symbolic 
mementos and trophies). Suggestion systems are designed to unleash the 
innovative and creative talents of the everyday employee. Successful 
suggestion systems need ta dernomlsh.ate that they seriously consider all 
the suggestjons submitted. This may entail offering rewards for meritori- 
ous, workahle ideas that upper management chooses not to implement. 



Suggestion systems often limit. awards to 30 percent or a maximum of 
$10,000. While most ideas are not affected by such limits, it sets a discour- 
aging tone to the whole su5i;ge"ion program. Mega-awards for edraordi- 
nary ideas arc. malagous to .the lottery '%ig wwinner.'Tm serve as a very 
visible public relatior~s advertisement for the success of the suggestion 
program m d  encourage others to try their ""tzack." 

Skill-Based Pay 

Slcill- and competency-based pay rewards employees more for organiza- 
tjonal potential than for actual performance. In a way it is an exymded. 
variatior~ of "cm-c&"" pay. Employees arc? paid extra for possessini; the 
ability to step in and use their acquired skill or compete~~cy h fact, they 
are paid even if they are never called up011 to use their additional skills 
and competencies. As personnel technicians have narrokvly defined 
""silJls," the broader term "'competency" has been introduced to represent 
d e s i ~ d  capabilities. The organizational advantage is that needed talent is 
on call in case of emergerrcy or special circumstances. It allows the organi- 
zation the ability to tcmpararily (or permanently) transkr indivicluals to 
more rteclded tasks. In addition to the extra pay, dividuals benefit from 
the intrinsic moti\satiorl ar~d rwitalizatior~ inherent in the lear11ir"tg process 
and joh rotatior~. They also arc. ahie to explore career options withouL hav- 
ing to -ahandor~ their c u r ~ n t  jobs. Skill- ar~d corrrpetency-has& pay is also 
associated with the broadbmdhg of jobs. An orgmization's smagement 
determkes what extra skills ar competencies the orgmization wmts or 
needs. It then pays employees extra who have acquired those skills or 
compekndes; the orgmization is also very likely to assist employees in 
acquirbg the designated skills or competencies. To continue receiving the 
extra p q  employees are required periodically to demonstrate proficiency 
in their skill or corrrpete~~cy; the list of needed skills a ~ d  competencies is 
also periodically reevaluated by t-he orga~ization. 

One serious problem faced by most pay-for-performalce schemes in 
the public sector is the tendency to cap awards. Locked into older notions 
af classification pay grades, those who have obtained the maximum pay 
dlowed wilPlin their o:licial pay grade may be deemed ineltigible for 
merit anrluities or bmuses. Since these awards are touted as k i n g  
earned. through meritorious performancel their denial greatly under- 
mines perceptions not only of the program's efficacy but of organiza- 
tional fainless as well. 



Gain Sharing 

Most pay-for-performa~~ce systems focus primarib on the individual; 
however, growing cox-rcem for the group or t e rn  aspects of the work 
pro"les is directing atte~~tion to group hcer~tives. Total @aiity Mar~age- 
ment (TQM) movements have brought these concerns to the forefront in, 

recent years (see performance appraisal for discussion of TQM). While 
W. Edwards Demin,g (1900-1993) insisted that the only rewards neces- 
sary for TQM were inthsic, other advocates also embrace the use of ex- 
kinsic group rewards. 

Gain sharing or goal sharing is the primry group or te rn  hcemztive 
system ernployed to masure and reward organizational perhmmm. It 
is a r ~  outgrowth or refheme~~t of the profit-sharing plans (such as Scan- 
lon, Ruckel; or Improshare). Profit shitring focuses on the mtire organiza- 
tion and rewards individuals on the basis of its overall performance. 
Since individual employees materially share in the organization's ssuc- 
cess, this is expected to motivate their performance- 

However, for large or diversified, organizations, indivjduals often do 
not see how their individual. efforts could. influence the overall results, 
Individuals in internal. services or staff units also have difficulty in relat- 
ing their efforts to the overall orga17izationfs purpose. Gain sharing ad- 
dresses those concerns by focusini; OII organizatiod sukunits instead of 
the overall organization. USing the organizatio~~~s budget process ar~d 
perfor~xance management system, savbgs or productivity gabs (in ad- 
dition to profits) cm be used as the basis for group rewarcfs. This ennbles 
rewards to be dispensed for staff and ser~rice trnits that reduce costs as 
well as for units that have made ilnprovements in productivity even if 
they are still technically losing money. 

Gain sharing is quite appealing to publiuector organizations. It capi- 
talizes OIT both tbe public sector% lack of a profit system and its greater 
rehawe  ox^ group processes. As such, gain sharing complements Total 
Quality Manageme~~t efforts by providing a mechanism for extrinsic re- 
wards. 

A recent refinement to gab sharhg has been the notion of goal shar- 
ing. Instead of rewards based on documented budget savings, they are 
tied to the achievement of specified group or team goals. Goals derived 
from TQM (or strategic plamhg or MBO)  programs are thereby l k k d  
to exkinsic rewards for the individual. This serves to assure the individ- 
ual's a t t e ~ ~ t i o ~ ~  and motivatiox~. 



For gajn sharing or goal sharing to be efkctive, the goals or savings 
gains must be based on measurabk factors under cmtrd of employees in 
the unit. Individuai employees r ~ s t  understand what lfie goals arc? m d  
feel that t-hey are indeed ohtahable ehr8uli;h their group's combhwd te rn-  
work. Employee parti"patio'7 in the selection of the goals is a~ adcjed 
mems for ensurhg mderstmdhg m d  sense of stakeholder statzns. 

Related to this is the requiremenl Chat payout pools for gaicl shilTil"tg or 
goal sharhg rewards also be readily tmderstood. Complex formullas or 
the manipulation of payout formulas undermhe confidence in the sys- 
k m 3  eefficacy Upvvard adjustments or the ratcheting of expected perfor- 
mance rates or gods also unden~jne employee cmfinence, 

Payout pools should link togetl-ter an ide~~tifiable ""cmmunit of inter- 
est.'" Employees must see the people in their pool as being part of a team. 
Ihe dish.ihution of gain sharing or god shafng rewards can be wross fhe 
board (in terms of actual dollars or percentages). It cm be linked to jndi- 
viduall performance appraisals as an eligibility factor or as a prorating 
device. It can even be left for the employees themselves to decide. 

The application of pay-for-performa~ce is, at best, erratic if not some- 
what faddish. W i l e  at any one time many gowen~mental jurisdictions 
claim to employ one or another of the pay-for-performar~ce schemes, 
most efforts are limited to short one- to two-year experiments. Compara- 
tively few long-term examples exist. Merit pay systems which are the 
most often cited examples are seldom mare than annual longevity 
awards or across-the-board pay increases (little distinguished from cost 
of living adjustments). 

The market-oriented, pay-for-performance concept has its strongest 
apped in the W t c d  States. Otha nations currently showing an hterest 
in this concept tend to rely upon U.S. examples. In many other countrks 
the public service a l ~ a d y  represe~~ts one of the more hig:hiy prestigious 
and paid occupations, often a generabt adm3wlititrative elite drawn p=- 
dominantly from their society" upper and educated classes. Without re- 
cruitment and retention problems extrhsic pay-for-perfor~xmce systems 
are not as necessary, Wth greater emphasis placed upon public or com- 
munity interests, intrinsic rewards and honors serve as more substantial 
motivators, These inthsic factors are rcislforced by the somewhat elitist 
or "aristocratic"" aspect of these societies. fn natio11s such as f i m e  and 



Japan, for example, extrinsic awards in the form of highly paid "early re- 
tirc.mentU jab placements: exist. Group rewards and bonuses, albeit rela- 
tively small in size, are found in s m e  nations such as Japan. 
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m e  fundamental chmge in the composition of m organization" work- 
force that is now occz~rring in the United States and other developed 
countries as their cultures m d  populatians become ixlcreasixlgly diverse. 
This demographic diversity is accompanied by economic pressures, as 
technologicd chmge and ghbalizatim of the econorny increase pllblic 
and private employers' demands for a highly trained workforce, And po- 
liticai pressurr.s by women, minorities, older workttrs, i m i g r a ~ t s ,  and 
perwnmith disdiiities have resulted in legd changes in the employ- 
m e ~ ~ t  rights of groupdormerly exclded by law or custom from desir- 
able professional and techical jabs (see discrimination, age; discrirnina- 
tion, disability; discrimination, gtmder; discrimination, racial). As a 
result of these changes, organizations need to design and implement 
workforce diversificalion programs. These involve su:btk but sweeping 
changes in how they do business: chmges in orgmizational mission, cul- 
ture, policy, and practice. 

Because workforce $iwersity is caused by the impact of societal 
cha~~ges 0x1 orga~izations, the organi.zationai changes it causes are not 
isolated.. Rather, they are reiated to other emerge~~t t ~ n d s  in pubtic per- 
sonnel management such as targeted recruitment, employee develop- 
ment, total quality mmagement; and nonadversarial dispute resolution. 
But they also conflict with other mergent h m a n  rc3sourc-e mmagment 
kends caused by the same pressures: alternative methods of service de- 
:livery, temporary employment, and job simplification. 

The changes caused by workforce diversification generate changed 
role exgectations for a11 p u p s  in pu$Iic ilge~~cies: appointed and elected 



officials, managers and supervisors, employees, and publc personnel 
managers. Because the objectives and under1yin.g assumptions of diversi- 
fication progrms conflict with those oi other prevdmt mmagennent 
trex~ds, workfo~e cJiversificatior.2 programs generate cor.~flicts that make 
effective perfomxrce by each group more dificulC and de~ar1dil7g. 

There are mmy examples of successf-ul and unsuccessf~~l. woruorce di- 
versification pmgmmxrs in a range of publie- and private-sector organiza- 
tions. And successfuli programs generally share common characteristics, 
as do unsuccessful ones. T h i s  entry will 

1. defirte workf orce diversity and workf orce diversif icatiomz; 
2. discuss its origin arTd history; 
3. diskinwish workforce diversification frctm equal employmernt 

oppwtunity and agirmative action; 
4. exmine its hpac t  on organizational mission, culture, and five 

areas of personnel mmagement policy and practice: recruitment 
m d  retention, job design, education and trajwling, benefits m d  
rewards, and performance measurement and improvemenl; 

5. h o w  its connection to s m e  contemporary public management 
Wnds such as employee involvement and participation, 
employee devhpment, total quaiity management, and 
nonadversarid dispute resolution; m d  its cox~flicts with other 
trends such as temporary empioymex~t, cost containmex~t, ar~d 
job simplification; 

6. explore how kvorkforce diversification changes role expectations 
m d  causes role conflict for eieckd officids and puhic acfmkis- 
kators (managers, supervisors, employees, h u m n  resource 
managers, and affirmtive action compliance specialists); 

7, present successful and unsuccessful examples of workforce 
diversification programs; and based on these examples, 
describe the characteristics oi successful progams, and 
w~successful axles. 

Definitions: Workforce Diversity 
and Workfarce DiversiEicatiort 

Minrkfvrce diversity is a km that describes the range of empl0yc.e char- 
acteristics that are iincrcasingiy present in the contemporary workforce of 
the Wmited States and other developed countries. Mthough disagreement 



dues exist over the specific definj.tion of diversity, for our puryoses it in- 
cludes differences in employee and applicant characteristics (race, gm- 
$er, etMcity, national origin, lar~wage, r&gion, age, education, intelli- 
genm, and disabifities) that constitute the range of variation among 
human beings in the workforce, 

Workforce diversification is a set of changes in organizational mis- 
sion, culture, policies, and programs designed to enhance an organiza- 
t-ion's eSfectiveness by shifthg its focus from, tolerating diversity to em- 
brachg diversity. In public agencies, a diversikation program includes 
a range of personnel functions: job design, rccrufiment and retention, 
pay and hencfits, orientalion and training, and performance evaluation 
and improvennent. 

Origin and History of 
Workforce Diversity 

Workfarce diversity has its origins in complex and heeractive social, eco- 
nomic, political, and legal c h q e d t h a t  are taking place in Europe, the 
United States, and other developed nations today 

The workforcc in modem industrialized natiozls is becoming socially 
more diverse. In the URited States, it is comprised increasitlgv of immi- 
gants  whose pri~nary language is not English and whose primary 
norms are not those of 'kainstream" America11 culture. And in the 
ZTniked States, for example, only 15 percent of the increase in the work 
force between 1985 and 2000 will be white, non-Hispmic males; 64 per- 
cent of the grow"l will be women; and the remaining 31, percent will 
comprise non-white males (native-born and immitgrant) (famicrson and 
OMara 1991). It will be older. And new and current workers will require 
techical and professional skills incxasingly in short supply because of 
po"ir~g deficiencies in our educrational system (Johnston and Packer 
1987'). 

V1T~rkforc.e diversity is not an isolated social change. It resuits .from in- 
creasing economic pressures for organizations to remaiu\ competitive in 
the new global economy. Organizations strive for diversity because an 
orgTmization that effclcLjtreiy manages diversity is m o ~  effective at pro- 
ducing goods or services suitable for a diverse market, h d  a diverse or- 
gmizatjon is more effective at selling them, because consumers from di- 
verse groups am altracted, to the products or services of an orgal.lization 
that is attuned to their cultm, languqe, ar~d vaiues. 



Miorkforce diversity is also based on increased political power and le- 
gal prottzction of diverse groups, as these groups evolve through several 
stages of empowerme~~t and protection. First, mem:bas of diverse groups 
are h o s t  automaticaily excluded fmm the workforce, except for u11- 
skilled positions, because they are outside the ""mainstream"" culture. 
This exclusion may be based in, law as well as custom. Second, as eco- 
nomic development and labor shortages increase, these groups are ad- 
mitted h to  the labor market, although they face continued economic m d  
legal discrimination and are excluded from consideration for desirable 
professional and technical positions. Thi,rd, as ecoplomic development 
and labor shortages continue, and as their poiiZical power contjnues to 
inrrease, group memhers are accepted for a rarlge of po"itions, and their 
employrrtent rights are. protected by laws guaranteeing equd employ- 
mcnt access (equal employment opportunitld). Fourt:h, as Chese groups 
become in,creasin,gly powerful politically, efforts to reduce the consider- 
able *formal discrimhation that contintres in recruitment, promatian, 
pab and benefits lead ta establishment of kvorkpliace policies such as 
salary equality and employment proportionate with their rep~semltatim 
in the labor market, Achievement of these goals is encouraged by volun- 
tary affirmative action programs. If voluntary achievement efforts are 
msuccessful, coniormance may be ma~dated by affirmative action com- 
p l i m e  agencies or coul-t orders. Fifth, continued social a r~d  politicai 
changes kad to the wr.icoming oi cfiversity as a desirable politic& and so- 
cial condition, and contintred economic pressures lead to the develop- 
ment of workforce diversification programs for organizations that desire 
to remain competitive. 

These stages in Ihe evolution of political power and legal protcctim for 
diverse groups in the workforcle are shown in Table 33.1. 

een Diversification, 
Equal Employment Opportunity, 

and Affirmative Action 

Becatrse the workforce diversification programs found in the contempo- 
rary workpl"" "arc3 the currcsl?t stage of m evolutjonary process defined 
by increased social partjcipalion, political power, and legal protection for 
miz~orities, it is understandable that some people consider workforce di- 
versification programs to be silnple "old wine in new bottlesH-a cm- 
temporary varimt on lfie eyud employment opporhnity or agirmative 



TABLE 33.3: PoIiticaI Pourer and Legal Protection for Diverse Groups 
in the Wrkforce 

Stage E'ntpfoyment Status Legal Prol-eckl'olls 

3 excluded from the workforce none 

2 admitted to the workforce, but none 
excluded from desirable jobs 

3 accepted into the workforce equal employment ctpportunity 
laws and programs 

4 recruited into the workforce affirmative action laws 

5 wefcctmed into the workforce diversificatirtn programs 

action programs that have characterized personnel management in. the 
United States for the past 30 years. Hawever, workforce diversification 
differs from equal employment opportunity or aKirmative action pro- 
grams in five importartt respects. 

First, lheir purposes are diffexnt. E p a l  employment opportunity pro- 
grams are based on organizational. efforts to avoid violatjng tmgloyc.es" 
or app:iicantsVlegal or cor~stitutiond rights. h d  affirmative pmgrms 
are based on organizationai eiforts to achieve proportional representa- 
tion of selected p u p s  But workforcre diversification progrms originate 
from managerskbjeectives of hcreashg organizational productivity m d  
efkctivmess. 

Second, diversification programs ixlclude all employees, not just em- 
plopes in specified groups. Afirmative action laws protect only the em- 
ployment rights of ksignated categories of persons (in the United States 
such groups as Blacks, Hispamlics, Native Americans, Asian Amaicans, 
workers over 40, women, and Americar~s with disabilities). But wark- 
force diwertiificatior~ programs are based on recopition not only of these 
p'otected group" but also of the entire spectrum of characteristics 
(hawledge, skills, and abilities) that mmagers and persomel directors 
need to ~cognjze and factor inlo pel-sonnel decisions in order to acquire 
and develop a productive workforce. 

mird, workforce diversification programs affect a broader r q e  of or- 
ganizational activities. AMirmative action programs emphasize recruit- 
ment, selection, and sometimes promotim because those are the person- 
nel fu~~ctians most closely tied to proportiond representation of 



protected groups (see representative bureaucracy). But workforce diver- 
sification programs inclucle all personnel functions related to orgal.liza- 
tiond effectivaless fincluding recruitment, promotion and retex~tion, job 
design, pay m d  benefits, education and trainhg, a ~ d  perfomance mea- 
smment  and improve me^^ t). 

Fourth, workfarce diversification programs have a different locus of 
control. Affirmative action and equal employment opportunity programs 
are based on managerial. responses to outside compllimce agencies9 re- 
quirements. However, workforce diversification programs originate as 
internal orgal.lizational responses to managerial demands for chanced 
productiviv and effectivcrmess (although this response is itself a reaction 
to demographic cha~ges in overall papul"tion). 

Fifth, because of all of the above factors, the elltire effect of diversifica- 
tion programs is diffe~nt.  Affirmative action propams tend to be viewed 
negatively by mmagers and employees, because they are based on a neg- 
ative premise ( m a t  chmges must we make in, recruitment and selection 
pmcedures to demonstrate a ""goad faith effort" to achieve a representa- 
tive workfcrrce and thereby avoid sanctions by affirmative action compli- 
ance agencies or courts?). In contrast, those workfcrrce diversification pra- 
grams that are most successful lend to he viewed as positive by managers 
and employees, because they are based on a different question (What 
changes can we make in our organizatio~~" mirtiio~~, cultrure, policies, and 
programs in order to become more effective and more competitive?). 

impact on Organisational Mission, 
Culture, Palicy, and Practice 

Miorkfarce diversification has an impact on organizations that is both 
sweeping and subtle, It affects their missinn, culture, policy and practice 
in ways that am obvious ar~d unexpected, cumuiative and dramatic. 

lmpact on Organizational Mission 

Workfarce diversification encourages chmges in the organization" mis- 
sion, or purpose. It starts from a recognition among managers and per- 
sonnel prokssionals that h m a n  resources are increasingly vital to orga- 
nizational suniival and effectiveness and that diversification programs 
are the best way to foster the effective use of human resources (National 
Performance Review 1993). 



Impact on Organizational Culture 

Workforce diwersiiication rewres  changes in organizationill culfrur 
the values, assumptions, and commur"tication patterns that characterize 
interactio~~ arnox-rg empioyees. These patten~s are inwented, discrovrnd, 
or developed by m e d e r s  of the organjzation as ~sponses  to problems; 
they become part of the culture as they are taught to new members as the 
correct way to perceive, tbink, and feel in ~ i a t i o n  to these problems 
(Sche[in 1981). Viewed from this perspective, diversification is a change in 
the way organizations do business ratIner than just an adaphtim of exist- 
ing permnnel policies and prograrns to meet the specialized needs of mi- 
mriPis and worner-r. It is an effort to descrihe ar~d understar-rd lrhe riiU.Ige 
of k-rowiedge, skills, and abiijlies (KSAs) that members of diverse cul- 
tures or diverse groups c m  bring to lrhc workplace. It it; ar-r effort t~ con- 
sciously utilize these KSAs as a key to making organizations successful. 
and productive. 

Impact on Human Resource Management 
Policy and Practice 

h orgm-rization" decisio~~ to use workforce di\iersity to ir~crease efiecr- 
ti\renc.ss causes chmges in its human resource managemer-rt poky  and 
practice (see human resources management). Policy and pradice are the 
rules m d  procedures that implement orgmizational objectives. With re- 
spect to workforce diversity, these policies and practices are manage- 
ment '~ strategic plan for accomplishing its mission through workforce 
diversification. And they are a message to emplo~es ,  mmagers, and po- 
litical leaders about the vill.ue the agency places m diversity in partimular 
and on human resources in general. Tn an agency with effecthe hurnm 
resource management and effective workforce diversificatior~ poli"ies 
and programs, this message is explicit and positive. 

Workforce diversificatio~~ programs afiecri f i e  specific areas of h a a n  
resource mmagement pollicy and practice: recruitment m d  rekntion, job 
design, education and training, benefits m d  rewards, and perfor~xmce 
measurement and improvement (see recruitment, job design, training 
and development, and perfamarrce appraisal). 

Recrnifnzerzt and lieterztion. Policies and programs include strategies al- 
ready commplace in affimatke actio1.1 programs: inc~asing the appli- 



cant pool of undemeprtrsented groups, ir;tcreasing their selection rate by 
developing valid alternatives for tests that have a disparate impact, and 
evaluating performance evaluation and mentoring systems so as to e~r- 
courage retel~tio~~. Yet, they differ because of the ways worEciorce ditcersifi- 
calion differs from affirmative artioxr. Their purpose is pmductiwity en- 
hancement through a diverse workforce rather than legal compliance 
through recruitment: or selection quotas (see goals and qwobs); they ap- 
ply to a braader specbum of appficmt m d  employee characteristics; they 
include a broader range of personnel activities; their locus of control is in- 
ternal rather than external, and their tone is positke rather t;ktm negative. 

lob Design. Also affected in workforce diversification efforts, job d e s i p  
usudly leads mmagers to consider charges in where m d  how empioy- 
ees do work (Morgmr and Tucker 1991). To attract and retain women with 
child- m d  elde~carcl. responsitoaities illto the kvorkforce, optiolns that of- 
fer flexj-biliity of work locations m d  schedules need to be considered. To 
attract and rekin persons with disabilities, reasonable accommodation 
must be offered to make the workplace physica1l.y accessible and to make 
jobs availahIe to persons who are otherwise gua1ifit.d to perfom the pri- 
m a q  duties of the position (ADA 1990)- 

Edzlcatiorz and Tr~ilzing. Programs influenced kr two ways by diversifica- 
tion pr0g.t-am. First, employer corrcerns with the educatiolral prepara- 
tion of future cvorkers have led to grclater employer involvement in areas 
that used to be considered the domain of public school systems- Worh 
force training programs now jrtclude basic skills mrelated to specific job 
tasks (such as literacy and English as a second language). And there is in- 
cxasing interest in strengfiening federal and state sponsored job train- 
ing programs and in spmsoring joint business-government policy initia- 
tives such as tax incttntives for costs associated with business training 
programs. Second, employers now routinely develop ard present mar- 
agerial and slapervisory trahing courses on multicultrural awareness and 
sensitivity. 

Pay and Nenqil. mese policies often becom,e m r e  flexible Tlnd innova- 
tive as diversification progresses. Bemuse women are the traditional 
family caregivers, an employer's ability to attract a diverse workforce de- 
pends upm providing flexible benefits; henefiSs for part-time as well as 
fuli-time posiCiom, parental leave, child- and elcaer-care support pro- 



grams, and phased, retirement policies for older workers (see family 
leave and flexitime), 

Pe$omlzce Mmstrrcnzent and Pntducf.ivify hprovenzcrrf.. These programs 
often change focus because of the assumptions unkrlying workforcc di- 
versification programs. Mmagers and supervisors nolv need to consider 
the differkg values and motivational perspectives of a diverse woruorce 
(Rubaii-Barrett and Beck 1993), Workfarce diversity has also brought 
about changing definitions of productivity based on the need for vasia- 
tion in managerial styles and resultant dramatic increases in organiza- 
tional effectiveness (Loden and Rosener 1991). And as work teams them- 
selves become more diverse, goup  evaluation technives that recognize 
the importar~ce of il7dividud contributior~s to work teams ajso need to be 
encouraged. 

The common threads l i n h g  these five areas of personnel. pollicy and 
pradice are their common objective of ilncrensed organizational effective- 
ness and their cumulative impact on organizational culture, Gdrganiza- 
tjons that wish to attract and keep a diversified workforce must change 
the cdture of the organization to create a climak in which, persons from 
diverse groups feel accepted, comfortable, and productive. And this is 
why the tone of workforce diversification programs diff'ers from lrheir af- 
firmative cornpliar~ce program predece~ms-affirming diversity is dif- 
ferent from tolerating or accepting it. 

Warkforce Diversification and 
Other Management Trends 

Public policy and admkislration is a river of theory and practice corn- 
prisia?g many currents, some conflicting with each other. Thus, it is to he 
expected that workEorce diversificatiorr programs are consister~t with 
s m e  cor~temporary mmagemex~t trmds in that they share cornmon as- 
sumpt im and objectives. And these p r o g r m ~ r e  hm~s i s t en t  with 
other trends that derive from opposbg assumptions and objectives. 

Consistent Management Trends 

Miorkforce diversification programs are consistent with trends such as 
employee involvement and prticipation, employee development, total 
quality managemer~t, ar~d nonadversarid dispute resolution. 



Employee f n v ~ l z ~ e ~ ~ z ~ z t  n~ld Participatiofz. Consided essential for maintah- 
ing high productivity (at least among employees in :key professional m d  
technical po"itons). Even in the ahse~~ce of s ipif ica~t  financial rewards, 
employees tend to work happily and effectively when they have the neces- 
sary skills, see t-heir work as meaningful, feel persomliy respa~~sihie for 
pmductivity; m d  have firsthmd kawkdge  of the actual results of their b- 
bar. These psychalogical states are mast likely to result from work de- 
signed to incorporate characterist-ics such as \qriet.y, sipificmce, self-con- 
trol, and feedback. They are the objective of workplacle &novations such as 
delegation, flexible work Locations and schedules, job haring, manage- 
ment by objecGves (MESO), and total qualiv mmagement (TQM). 

Employee Ue~~elop~vmezzf. Related to diversificatim~, at least for key pmfes- 
sional and technical employees, because it (I.) focuses planning itr.1~3 bud- 
get analysis on human resources, (2) facilitates cost-benefit analysis of 
current trainhg and development activities, and (3) facilitates commmi- 
cation and commitment of organizational goals through employee partic- 
ipation m d  involvment (Rosow and Zager 1988; m d  Bemhard and Xn- 
go%s 1988). This includes training for diversity (Solomon 1993). 

7ilfal Qualify Munaprnclzl (TQM). AfT organizatio~~al change pmcess 
that illvoives a cornbinatiox~ of top-dow and bottom-up activities: as- 
sesment of problems, identification of sdutions, m d  desi$nation of re- 
spansibitities for resolvirtg them. It focuses on the connection between 
the qt~ality of the work err~rironment m d  the qt~ality of hdividual, team, 
and organizational performance (Deming 2988). It: is similar to team 
building and orgmizational development (French and Bell 1990). h d  it 
is congruent with workforce diversification efforb because, like diversifi- 
cation, it focuses m a transfomation of organizational cdture, policies, 
and programs so as to er&ar"tce pr""du"ti\rity 

iC'onad?wr?;auinl Uispr.ife Resobtinn. A fiilosophy a11d practice that has 
become more common because the challenge of chmnelbg diversity into 
productivity is complicated by the breadth of expectations members of 
diverse cultures bring to their work, bath as individuals and as members 
of lhose cultures, Without a method of settling disputes that rnodfi.1~ the 
organization" cornznitment to tolerance and respect, differences lead 
only to divisiveness that consumes organizational resourtres without pos- 
itive results (Tlkomas 3990). And them is gewral recognitio~~ that tradi- 



lional adversaria.1 dispute resolution t echn i~es  arc not particularly ef- 
fective at resolvhg organizational conflicts: They build acrifmonqi, harden 
bargaining positior~s, and delay the resolutior~ of the original conflict. 
merefore, innovative conff ic t resolution techl7iquc.s such as "win- win" 
mgotiatio11 m d  group problem solvir~g have becom more popular. 
These "nonad\rersarial"" techniques are often more effectikre, and they 
have the additional advmtage of modeling the organization" commit- 
ment to respect, tolerance, m d  dignity. 

Opposing Management Trends 

Workforce diversification &SO conflict.; with other current trends in humm 
resource managerrrel~t iftat are caused by s o w  of the same economic pres- 
sures: ternpora~ employment, cost contait~ment, and job simplification. 

Temporary and Part-Time Employment 

An inc~askgly common phenmenon in the public and private work- 
place because it offers mmagers and personrtel managers overwhehing 
advantages-flexibility, cost control, and circumvention of personnel 
ceilings or civit wrvice Pules. But it does have disadvantages for appli- 
cant.; ar~d some emplnyees in that it has also meant the creation of two 
segmented labor mrkets Poeringer ar~d Piore 1975): a p"i""ry market 
far skilled managerial, professional, and technical positions character- 
ized by high pay, high statlas, m d  job security; ancd a secondary market 
far less-skilled laborer and service positions characterized by low pay, 
low status, and employment insecurity. While employers will increas- 
ing:ly utilize minorities and women because of changillg workforce de- 
mographic~ and a lahor shortage, most new jobs wilt be cxatcd in the 
service sector and fi:fled through the secor~dary labor mrket  (Hudson In- 
stitute 7988), and most employment opportunities for minorities and 
w m e n  will he in these new jcihs rather than in more desirable profes- 
sional m d  techical posi"cons filled through primary li-zbor markets. Jobs 
Med (coil-rcidenlalIy mainly by white males) through, the primmy lirbor 
market have relatively high qualifications, m d  this marked difference in. 
qualifications creaks a "glass ceiling" that hind.ers development or pro- 
motion of employees (particularly minorities and womn)  from jobs 
filled through Ihe secondary market (see glass ceiling). 



Cost Containment 

Due to economic pressure, cost cox-rta ent also runs counter to the pay 
and benefit inmovatiom fostered by workforce di\rersification programs 
in that they lead to reduced pay and benefits for aIl employee?;. Profes- 
sional and technical employees will continue to receive comparativef-y 
liberal health benefits to help ensure retention and loyalty. But their pen- 
sion benefits will continue to be eroded by longer vesthg periods, higher 
retirement ages, and a shift to defind-contributim programs. Their 
heal& care benefits will continue to be reduced through increased premi- 
ums, longer waiting periods, and hencfit limitations. But it will be worse 
for temporary or part-time employees, who often receive no pensioq 
hedth care, vacatio~~, or sick leave benefits of any kind. 

Job Sirnpl@l'ntE'o~z~ Also a logical outcome of the increased use of tentpo- 
rary and part-time employees: Employers are forced to lower skill de- 
mands or training costs by "simplifyhgrl rather than by "enrichhg" jobs. 
That is, employers invest little, if anything, in training temporar). ern- 
plopes. And wherever possible, jobs filled through the secondaxy labor 
market are redesigned to rninirnize howledge and ski11 requi~ments so 
that even w~trained it1.1~3 mo t iva ted  errrployees can perform them satis- 
factorily. This mal7s designing jobs with sixnple and repetitive tasks, 
rather than givir-rg empbyees cox-rtrol over a compiete job. It makes mak- 
ing qz~ality control a supervisory responsibility (as in. traditional, hierar- 
chical organizdions) rather than ernpowerillg individuals or work terns 
to perform this function thernselkres. And for these temporary employees, 
the rel.ationship between employees and employer is urllilcclly to be more 
than an economic transaction (pap for work). The assumptions underly- 
ing management of "permanent" professional and technical employees 
(such as invo:lvement, participatiox-r, employee development and careers) 
will not apply to temporary employt.es. 

implications for Elected Officials 
and Public Admlinistratars 

Minrkfvrce diversity implies changing role expectalions and role conflict 
for elected. officials, managers and supervisors, employees, personnel 
professimals, and affimative action compliance specialists charged with 



dwelopkg or implementing persorlnei management policies in public 
agencies. 

Elected Officials 

For elected officials, it means makkg difficult choices among policy op- 
tions that often conflict. n e s e  include pressures for "reinlrenting" "v- 
ernment that take the form of continued pressure on public agencies to 
measure outyuts, incmase effjcimcy, and enhance poli.tical accountabil- 
ity In public personmzel administratioaz, it means the relative ascendallcy 
of political responsiveness and efficiency aa values and the need for ger- 
sor~nel admir~istrators to work with other systems (besides traditior~al 
civil service and cofiective bargaining) to enable agencies tru reach objec- 
tives and c017trol costs (Kl%ner ar~d NaIhar~dian 1948). Bnd pr~viding 
public services outside of traditional civil service systems controls the 
apparent size of the public ""breatrcracy" while enhancing opportuni- 
ties for contracting out. Consequently much government growth has 
been through secondasy. labor market mechmisms and through alterna- 
tive vehicles for deliverh~g public services: purchase of service contract- 
ing, franchise agreements, slrbsidy arrangements, vouchers, volunteers, 
seE-fnelp, regulatory ar~d tax incentives (fntematior~al City Management 
Associaiior~ 1"39). Aithough it is possihle to influence the pwonnel 
pactices of cor~tractors Lhrougb minority business programs -and ""st- 
asidesr"(concracting potas), the use of alterndive methods of service 
deljve,y reduces the ilbiZity of the public sector to directly shape ilfSency 
missian, culture, policies, and procedures so as to achieve workforce di- 
versity. 

Managers and Supervisors 

Managers a d  supervisors are faced with the need tru mi\intain produc- 
tive organizatiom in the face of two contradictory truths: It is usuafiy 
easier to make decisions and resolve conflicts in. a homogeneous organi- 
zation, at least in. the short run, and organizations mtxst be adaptable to 
heterogeneous and shiftkg environments in order to survive in the long 
run. This means that managers will continue to he evaluated along two 
criteria-short-term productivity and changes in mgmi%ittional culture 
that enable the organization to enhance long-term effectiveness. 



Employees face t-he need to communicak, interact, f o m  work k m s ,  re- 
solve conflicts, and m& decisions with other empioyees who may be 
unlike them in many characteristics. And they will do so in a climate of 
increased workplace tension due to the transformation of li-zbor markets 
and hcreased employment opportunity for skilled m d  tmskilled foreign 
workers. These chmges pit workers against each other, m d  they pit new 
applicmts against curmnt empioyees. 

Human Resource Managers 

As ajways, human rcsomce managers face the need tru manage human 
resource efficiently and effectively. With respect to wrkfoxe  diversity, 
this means the need to develop and apply two apparently contradictory 
humm resource strategies: policies for temporary employees designed to 
control costs and policies for permanent employees designed to ensure 
loyalty, participation, and asset development as h u m n  resources. Yet, 
because asset development and cost control are both valid ohjectives, this 
ambivalence will conthue, And because effective human resource mm- 
agement depe~~ds  upm the communication of clear and consisteM mes- 
sages, public personnel managers find it increasingly $ifficult when they 
must send different messages to differex~t employees. 

In general, therefore, woruorce diversity is consistent with demmds 
on public officials and administrators for more innovation. Human re- 
source mmagers who recognize the dynamism m d  conflict ~ e r e n t  in, 

their roles are more l k l y  to maintain an innovative and appmpriate bal- 
ance between conflicting ohjectives. Nut cultivating innovation among 
pUblic managers =quires charilcterhtics usudly not prcseIlt in the cul- 
ture of cor~temporary organizatior~s-reward systems that rehforce risk 
taking and do m t  penaiize failure. 

Affirmative Action Compliance Specialists 

m e  transition from affir~xative action compliance to workforce diversifi- 
cation presents affirmathe action compliarrce specialists with a diffiruIt 
dilemma. Tradfiionally, affirmative action specialists have relied upon 
lheir authoriv as interfaces betvveen the organization m d  external com- 



pliance agencies. Gjven the five criticd digerences "oween affirmative 
action compliance and workforce diversification, these specialists need to 
redefine their o m  role and cuiture in t-he organization. 

Examples of Workforce 
Diversity Programs in Practice 

T'%ere are many examples af successf~~l and unsuccessful workforce di- 
versification prograrns in a range of private- and public-sector organiza- 
tions, Exmples include the following: 

* The National Performance Review (1993) recomme~~ded a 
number of changes to move managers from orientation 
toward personnel procedures toward c ~ a t i o n  and maintenance 
af a quality, diverse kvorkforce- 

* Cornkg Glass Worb evaluates mmagers on their ability to 
""create a congenid emvimnmenl" for diveme employees. 

* Mobil Corporation created a special committee of executives to 
identiEy high-potential female and minority executive job 
candidates and to place them in line management positions 
viewlrd as criticai for advmemex~t Irhmugh lfie '"lass ceiling"" 
(Morgan and Tucker 1991). 

* Robert McCabe, President of Miami-Dade Gommur-tity 
College, recently won a MacArthur Foundation Award far 
educational leadership, including a ten-year emphasis an 
workforce diversity as a key to commtxnity involcrement and 
mission achievement, 

* AT&T Bell Laboratories focuses its recruitment efforts on 
acquihng "the best and the brightest, regardless of race, 
lifesyle, or physicai challenges."" 'fhis has resulted in a 
corny rehe~~sive di\iersification program. 

* Dallas, Texas, developed a diversification prol'grarn that 
jnvolved modifications in the delivey af city services m d  the 
far~xation af a development corporation for an underdeveloped 
minarit?,r area of the city. 

* San Diego, California, developed a dkersification program that 
involved a shift in organizational culture and cmsequent 
changes in policy and practice. 



Characteristies of EHective and 
Ineffective Programs 

:In ahos t  all cases, the effort to impiement workforce diwersification pro- 
p m s  starts with both top-levcI support and efforts of a hroad-based 
committee that assesses orgmizational culture, sets goals, and suggests 
policy and progran? alkmatives. If the focus of &versification is an orga- 
nization, the focus of diversification programs is jnternal climate, poli- 
cies, and programs. In large orgmizations, the policy and progrm alter- 
native stage may involve the work of several ~ l a t e d  task forces, each 
focusing on a defined area of personrtel practice such as recruitment and 
retentio~~. If the focus is an entiw city or community lrhc focus may in- 
clude economic and social development initiatitres as wel[. 

Effective Wor kforce Diversification Programs 

Experts have proposed a relatively uniform set af criteria for assesshg the 
effectiveness of wofkforce diversity policies m d  pmgrms. These include 

* a broad defjnition of diversity that includes a range of 
characteristics rather than oniy those used tru define "'protected 
classes" under cxistfng affirmative ac t io~~ programs; 

* a systematic assessmmt of the exj.stint; culhnre to dctermhe 
how members at all levels view the present organization; 

* top-level initiation off commitment to, m d  visibility of 
workforce diversity as an essential organizational policy rather 
Ihan as a legal cmpliance issue or staff function; 

* establishment of specif c objectives; 
* integration into the mmagerial performance evaluation and 

reward structure; 
* coordir~ation with other activities such as employee 

dcvelopmmt, job cJesip~, and TQM; and 
* cont-inual evaluation and improlrement. 

l neffective Workforce Diversification Programs 

Insufficient lop-level commitment or organizational visibility generally 
render divcrsificc\tion efforts unsuccessful because the program" long- 



term impact on organization missim or culture is i n a d v a t . @  (Denison 
1990). 
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Katherine C. Naff, 
San Francisco State U-~zk?ersify 

A term trsed to describe subtle (almost invisible) barriers that women m d  
mkorities face as they try to move up the career ladder in orgmizations. 
The term was popularized in the 1981)s and applied to women. Later, it 
was acknowledged that minorities also may face elusive h a ~ e r s  in ad- 
vancement as well. Ofien it is said that a glass ceilixlg exists when women 
and minorities can see the top of a career ladder, but bump their heads 
against an invisible obstacte when they t y  to clilnb it. 

Overt discrimi~~atio~~ in employment against womm and minorities 
has been trnlawful in the United States since the passage of the Civil. 
Rights Act of 1964, and in. the past three decades women and minorities 
have made significant strides in. gaining employment in both the private 
and public sectors (sec? discrimination, gender and discrimination, 
racial). However, these gains have largely been in entry-level positions 
and nonminority men continue to hold the vast majority of top level jobs, 
For example, in its report 01% lfie Glass Ceiling Initiative released in 1991, 
the Departmnt of Lahor (DOL) noted that in 94 Furtune 1,000-sized 
compar^iies it reviewed, womcn held 37 percent and minwities held 
nearly 16 percent of jobs. However, in. these same companies, less than 7 
percent af executives were women and less than 3 percent were minari- 
ties. In the federal civil semice, 47 percent of lobs are held by kvornm and 
27 percent by mhorities. But less than 12 percent of senior executives are 
women and less than X percient are minorities. Similar patterns can be 
found in most state and local governments, where nonminority men are 
nearly two-thirds of "officials and adrnkGstrat~rs.~~ 



It is the combination of these two factors-the elimination of most 
forms of overt discrirnjnation and the increased representation of women 
and minorities in lower-level jobs----that has focused attention on the 
@ass ceiling, If most overt discriminatio~~ has been eliminated, hut 
women and mbriticzs do not enjoy t%le same opportunities for aclvance- 
ment as equally qualified nonmhority men, the assumpt-i;on is that there 
are more subtle barriers that are standing in their way, These barriers 
may not take the form af discrimhatory practices that cm be addressed 
lhmugh litigation, but are a powerful force nonetheless. 

Identifying the Barriers 

Because, by definition, the glass ceiling is invisible, it is not always easy 
to identify However; research has been able to identify some aspects of 
arganizational culture, attitudes, and stereotypes that have the effect of 
deterrhg the vertical progress af women and mborities.. 

For example, in its malysis of the glass ceil;ing as it affects women in, 

federal employment, the W.S. Merit System Protection Board (MSPB) 
found that there is a c o m o n  expectation in government agencies that 
those who are committed to their careers and serious about advancement 
must be wil:ling and able to work long hows. This ir"tformd criteria for 
advancement works agairlst wornell in two ways. First, as wornell still 
bear primary respnsibility for Child rearhg, those w:ho hawe children 
are often unable to work late into the evenhg. Even those bvomen who 
are able to work late are presumed to need to leave at a specific time, m d  
so they are often passed aver for significant career-edancing assign- 
ments and promoljons. Even lhough womn express the same level of 
comitment to their jobs as men and ~ce ive ,  on average, higher perfor- 
mance appraisals than men, their potcntbal for advancement is frequc3ntSy 
mderes t imat  by managers using these traditional kinds of criteria to 
evaluate adva~cement pote~~tial. This is an example of what comprises a 
&ss ceiling-a promotion reyuirment Irhal: seems to be gender-wutral, 
but has an adverse impact on women. 

Similarly; women and minorities often confront stereotypes that cast 
doubt an their competence. Far exmple, a task force sttxdying the glass 
ceiling in the Canadian public service noted that there is a basic belief &at 
women are better suited to support positions thm supervisory or manage 
ment positions. hother  co on belief is that women work only because 
they watt to and not beaus@ they need to suppol*2 their hmilies. Women 
are, therefore., not w e n  the same opgortul7ities for &~elogmclnta% assit;r"t- 



ments that @dance their promotability. UOl, f o n d  in its private sector re- 
view that minorities are, also often steercd into staff positions such as hu- 
m m  resources, reseach, or administratior where they do not gain the ex- 
perie~~ce ~~ecessary to make them con7petitive for exemtive poSitit)~~s. 

Womn and rninorities are dso  disadvantaged by their'"tokedf status 
in organizations. As Rosabeth Moss Kanter noted in her nokv classic 
work M ~ E  arzd Wu1nl.n crf the CoyomtiLIn (1977) when women and minori- 
ties are proportionally scarce in an organization or at a particular level, 
they become highly visitDie and are much mox likely to he stereotyped. 
Any mistakes they make are immediately noticed, and these mistakes 
often serve as representatives of their category. For example, once a mi- 
mrity does not meet t-he eqectatior~s for a particular job, it is sometimes 
assumed that no minority will be suitable for that parlicular job. 

Related Structural Metaphors 

mese are examples of the khds of dynamics that operate in very subtle 
ways to thwart the advancement of women and minorities in organiza- 
tions. Recently, other metaphors have joined the glass ceiling in describ- 
ing barriers to the full participation of women and rninorities in the 
wrkplace. "Glass walls"' have come to &scribe occupatioml segrt.ga- 
tim, wfnich resuits in the p r ~ p e ~ ~ s i t y  fC)r women and minorities to be 
more heavily concentrated in particuiar kinds of jobs, usually ones that 
enjoy little power or prestige- fact that women are often stuck in. jobs 
that are at such a low level that they c ot ifnaghe even bumping k t a  a 
glass ceiling (e,g., para-professional, admhistrative support, or ser~rice 
and maintenmce jobs), has been called a "sticky floor." 
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The management of financial resources, including the analysis of the fis- 
cal ivnpacts of policy options. 

Public finmcial management seeks to create and preserve value in so- 
ciety by helping public decisionm&rs and managers ( I f  to make choices 
about how large gwernment should be within the capac* of the overall 
mtimai economy and accordirlig to the prefwmces of 1-he citimnry; (2)  to 
raise resources from private hmds so that they may be put to public use, 
but dohg so in. a fashion that mbimizes social m d  economic damage; (3) 
to allocate m d  control resources caref-ully when they have been moved to 
government supwision so that they suffer neither was& nor misappro- 
priation; and (4) to report periodicaily on the fislmcia.1 and program re- 
sults to the public, m d  to legislative and executive bodies, and external 
observers. 

Ihe  aggregate resources oi sockty al-e mostly in the hands oi private 
owners. They are used in the market econorny but some resources are 
transferred to public use by the coercive polver of taxation which demo- 
cratic societies allaw the sovereign only under limited circumstances. 
Public financial management helps ta see that these resources are man- 
aged at the xnargin to achieve the maximum benefit to society. Financial 
admi~~istratim chojces include balancing the prkate and public use and 
the altmate use and timing of use of econornic resources, the m 
r/vhich the rwenue system allocates the cost of public operations among 



sectors of the private economy, the control of public resources to psevent 
waste and theft, and the creation and operation of systems to provide 
overall protectio~~ of assets in pwblic control. 

:In mmy respects, these tasks closely follow those practiced in the finan- 
cial management of a private businc.5~~ Managers try to protect and to add 
to the value of: the private &m by ~udieious allocaMon m d  conkol of that 
firm's resources. Differences emerge because the nature of goods and ser- 
vices pmvicted in private milrkets-the domain of private finnncial man- 
agement-is fundamentalliy different from that of the public sector, which 
causes the terns of the resource cmstraislts hced, the owner&$ of goods 
and services, and the objectjvcs of private and public managers to differ. 
Many tools and skills are, hwewer; substmtiafly tr-ansferrahie between 
the sectors. 7b understand the role and h ~ c t i o r ~ s  of public fhancial man- 
agemer~t these differences need to be made explicit. 

Public Versus Private 

Governments provide services that, although valued by people, will not 
be provided in socially desirable amounts by private entities, either pro- 
prietary or charitable. Government smvices are not uIliquely essential: 
most gwefimentdeave things r7eces;sary to life itself-food, clothing, 
and shelter-largely to t-he private sector. Indeed, private markets handle 
most pr0ductior.r a d  co~~su~-nptior.l choices, but, as articulated in Richard 
Musgrave's (1959) concept of the mtxltiple roles of the prlblic household, 
markets cmnot be expected (1) to yield optimal results when the actions 
of one party have external effect for good or evil on others, (2) to alter in- 
equitable hcome distributions in socially deshable ways, or (3) to comect 
problems of inflation or general unemployment that contaminate the ag- 
gregate market economy. Zxz these respects, a private entity-which c m  
be expected to seek the hest rewards for its owners, with casual attention 
at best to the interests of otkrs-will not act optimally because that en- 
tity canr~ot recoup the external. fruits of its actio~~s. Goverrlments legiti- 
mately act, even in. m economy driven by st-rong free market principlfes, 
when these circumstances create fai,lwre in market provisiom; puhlic fi- 
nmcial management helps with the hfor~xation and control tasks associ- 
ated with a respmse to those hilures. 

Market failure means that true prices camot "o charged for govern- 
ment services, so services will be financed primarib by exercise of the 
sovereign coercive power of taxation, not voluntary market exchax~ge. 



Services may reasmably be publicly provided if their value is greater 
than the full resource cost of their production; but what are publjf ser- 
vices worth? Vaiues of services camat be deduced from what people are 
willing to pay for Lhem, because private payments reflect or+ private 
value, and market failure means that there is exfernd value. People will 
not willkgly pay for a ser~rice when those not paying receive the service 
as well,, ne~fc r r e ,  there c m  be no easy test of profita:hility (rehrns mi.nus 
cost) to measure success or deter~xine viability. 

Cmtingmt valuation techniques offer some promise for estimation of 
values of some public goods, at least in cerlain circumstances (Mausman 
1893), but most program choices will be judpenta i  and pditical. 
Choices will be made by some government process, hopefully a demo- 
cratic one in which people get a fair chance to have their say. Public fi- 
nancial management can inform these choices, Which, hawing been 
made, get implemented through other processes of financial manage- 
ment. IThe~lore, government f s cd  choice differs from busincss finance: 
gover~~ment~  may tax to enlarge their resources; many entities share a 
legitimate stake in government decisions; and the return from govern- 
ment savices is neithr easy to measure nor conveniently collapsible in 
a single value, 

Values of assets and srvices and rates of exchar~ge betweal i\lterna- 
tives and acmss time must, in a market economy, reflect the preferences 
of the people living in that sockty, not those of philosopher=-$ureaucrats, 
let alone those of public dictators. 326s makes the task of policymnkers 
and of those carrying out: these kinds of policies more difficult, but cap- 
wring the interest of a diverse society is what sets democratic society m d  
governments of democracies apart (Buchanan and Tullock 1865). The 
process of voting and representation adds complications to fiscal deci- 
sions. Some in society can gain without compensatim given to those who 
lose; majorities can inflict considerable cost on minorities through trans- 
fers, subsidies, taxation, and expenditure programs driven by ballot wit.- 
tories. It is this problm of redistribution, along with major shortages of 
information, that prevenls public fkancial managemat kom becomi.ng 
a compukrized mutjlne, even if some way to measure the direct value of 
public services were devised. 

:In practice, pubic fin.ancial management involves a mix and merger of 
skills from economics, finance, and accounting to provide infornation 
and optiom to public decisionmakers and managers, giving savict? to 
both executive ar~d legislative roles ar~d respomibilities. @er the years, 



financial administration has evolved from governxnent record-keeping, 
documentation m d  control, and theft prevermtion to m active role in ana- 
lyzing poliq optio~~s, tracking likely impacts of poticies under considera- 
tion, and perfomi-ng complex forecasting a d  fiscal impact estimation. 
Ihis transfomatio~~ has occurred as public fhar~cial rnarwgernex~t has in- 
tegrated the analytical modelhg of economics m d  fhmce with tasks of 
control and reporting and as data became both more readily availhle 
and su'lbject to quick mmiptrlation through computer jnformatian man- 
agement systems, 

Electrmic information management systems help captme and orga- 
nize information, regularly monitor operations, handle laborious calcula- 
tions, and devise complicated "'what if '* scenarios to sort the implica- 
tions from options availixble for choice. Rut the technology is a tool of 
financial ma~agernent, not the skill itself, servir~g to speed the processes 
that could be done manually and with careful human logic. 

Roles and Tasks 

The roles of public financial management include the future (develop- 
ment of speding and revenue plans and forecasts for future fiscal years), 
the present (&livery of services itr.1~3 administeri-ng revenues in the p=- 
sent fiscal year), ar~d the past (audit and evaluation of the record from 
prior fiscal years). 

Several distinct elements af government apem"tons involve fhancial 
management. m e  face"lis the preparation af plans for service m d  of rev- 
entres to fhance these services. Plms and priorities for bath semiee de- 
livery and revenues are the province of elected officials, not fjnancial 
managers. Nevertheless, the arlalysis used to develop these proposals 
will be done by fiscal analysis units at the instruction of these officials. 
Ihe work may invo:lve estimation of the finances of rni\intaking the pre- 
sent f i sd  basdine in the next year, estimation of longer-term implica- 
tions of continuing the current policies, with best esthates of changing 
workloads and economic conditions, and preparation a1 fiscal impact 
statements for proposed policy changes. 

Impact statements (or "'scoring," in the ter~xjnology of the federal bud- 
get process) for either spending or revmue programs may acornpass (2) 
static estimates, the effect assumiq no public response from the policy 
change; (2) feedback estimates, the effect from public response to the mi- 
cmeconomics incentives inberent ~II the new policy; and (3) dyr~amic esti- 



mates, the effect of xnacroecmomic clhange produced by the new policy. 
The first two elements afe regularly used in fiscal analysis; the latter is 
significantly more controversial. Estimation of baseline programs ar~d 
revenues use the standard techniques of econometric time series analysis; 
impact statements empioy microsimdations of varying degrees of com- 
plexity and sophistication. 

Another finmcial management element of government aperations is 
the control and accounting of expenditure programs that have been 
adopted, Fhancial management works to ensure that adopted policies 
am carried out by contmIling expenditure Bows as they occur during the 
fiscal year. The concerns are that spending occurs according to the leg- 
islatively adopted plan, that spending does not exceed appropriated ceil- 
ings, and that reports prc'pared during the year reflect the actual financiaI 
activity during the year. 

Control typically employs regular varimce reports in which actual m d  
plmned activities are compared and corrections are taken on the basis of 
differences identified there. Much spending at the federal level occurs 
Ihrough the application of entitlement fomulae, so control must focus on 
formula elements, rather than operalions against a fa rml  spending plan. 
The internal control system within spending agencies rep~sents  the first 
line of defense against fraud. These systems, fo:LLowing the prhciples of 
the International Organizatio~~ of Supreme h d i t  Institutions, fur~ction to 
safc;gu"rd assets, check the accuracy ar~d reiiabilifcy of fhar~cial data, pro- 
mote operating efficiency, m d  encourage operation accordkg to the stan- 
dard prescribed by the agency. 

Admkisterhg reventre systems to obtairr funds for government opera- 
tjons is also a financial m a g e m e n t  task. Governments collect some rev- 
enue from sales of goods or services; for instance, when admission is 
charged for a state recfeation area. In these circumstances, collection pro- 
cedures are no differcx~t than f-or a private business. 

But much more w m u e  comes from taxes. Here, the goverxTme17t 
raises revenue through its s o v e ~ i g n  autboritp to coerce payment. As 
Carl Shoup (1969) has pointed out, taxes are administered in, several dif- 
ferent formats, distinguishabk "'according to the degree of participation 
they require af the taxpayer ar his agent; and the kind of res;ponse they 
elicit from the taxpayer" (p 428). Much revenue in the United States 
c m e s  from taxyayer active taxes, which =quire cmsiderable taxyaper 
rcsponsihility and are collected. u n k r  the principle of voluntary compli- 
ance. Such taxes, the federal individud income tax being an example, re- 



quire considerable effttrt on the part of the taxpayer to manage records, 
make progress payments through the year, and file returns on schedule. 

The eft'orts of the govemmnt co~~sist of eft'orts to induce &at comp[i- 
awe. For pcopie to make payme~~ts of mughiy lfie correct mount  of tax, 
r/vithout direct govemme17t action, seems to be the most reasoxmble 
course of action so that all honest taxpayers are pmtected. Most collec- 
tions result without direct government activity? holvever. 

A few taxes, that on real property being a good example, are taxpayer 
pamive: A gwernment agemy maintains records, cmputes the tax base, 
applies appropriate rates to yield tax liability, and transmits bills, leaving 
the taxpayer only to pmtest or pay Either taxpayer active or taxpayer 
pasive "stem a n  pm""dce equitable collection of revenue; the former 
inwolwes higher compliance costs rdative to administrative costs. The lat- 
ter involves h igkr  admsstrative costs relative to compiiance costs. Nei- 
ther has an automatic advmtage in terms of lower total collection cost. 

Low total collection cost-the sum of administrative m d  compliance 
casts-is the desired goal, but only subject to an administration that 
gives adequate competitive prottzctim to honest laxpayas and inflicts no 
a r b i t r a ~  and capricious dischmil-lalion agaislst certain types of taxpayers 
in the collection process, 

A fourth facet of financid manageme~~t is acquiring goods and services 
for use during the budget p e r i d  and hushmding those a c q u i ~ d  re- 
sources against thefit, wask, or misuse. Finmeid managers seek to pro- 
cure inptrts to government production at the best price to taxpayers. 
T%ey attempt to arrange for external acquisition (contracting) when oth- 
ers c m  produce the decided-upon level m d  quality of ser~riee on better 
k m s  than the government can produce the semice itself, to monitor de- 
livery of inputs and services as purchased, and to protect any assets 
while in pllbXic possession. A considerable share of governxnent spendjrrg 
is for human resources, so the fhancial mmager must mox~itor the 
arrangements of puhlic pay most cmfuHy so that tapayer i n l c~s t s  can 
be guarded. 

Management of the treasury jncluding use of short-ter~x idle cash m d  
short-tern c r e w  is another frinancid managemcM elemerrt of gavern- 
ment. Collections are regularly quickened by electronic transfer of collec- 
tj,ns, especially for large payments; disbursements are controlled, to en- 
sure accuracy d that prompt payment discomts am taken if they are 
advantageous, and, while cash is in the treasury between collection m d  
dishursemmt, somethir~g productive is dor~e with it. 



The need for treasuq management arises because tFvning of revenue 
inflows seldom matches that of government outlays. Tax collections in 
pmticular i m p  around periocfic due dates, and capital outlays we simi- 
larly irregular. During any fiscai year, a gover~~mer~t will have periods of 
net cash inflows and outbws---hcluding periocfs of high idit? cash bal- 
ance md, often, of negative cash position, even when the government is 
in surplt~s for the year as a bvhole. 

Fhmcial managers have to manage the cash position, because those 
funds are valuable, investable public assets that can earn interest in 
short-term cash pool invesment. But their management must ensure that 
payments can be made whm due. Liquidity and security of principal are 
the guides for cash management, t-hus barring frorn the treasury idle- 
funds ma~agement portfolio lmg- tern instmmel~ts, derivative invest- 
mer~ts, or other m d i a  that: qer ience  considerabk fluctuation in vaiuct 
and, hence, risk to prhcipal when markehterest rates chmge. 

A government operation that involves financial management is the 
management of benefits paid employees, especially ixlvestment mmage- 
ment of long-term assets in pension systems, Public employee compensa- 
tion includes a considerable m a y  of fringe benefits. Among the most irn- 
portant are health insurmce and mtirement program. In comnsorl with 
all emplclyers, governments have experie~~ced considera27le increase in 
health costs in rece~lit years. The costs have been particularly great be- 
cause gwer~~mex~ts, as a rule, provide more gellerous coverage &an do 
private employers. Public employee ret-irement programs generally are of 
the defined benefie type; that is, empoyees earn defined benefit pay- 
ments based on employment history. The mployer is responsible for fi- 
nmcing the prmised futux benefits; :logic of efficiency and equity sug- 
gests that the employer meet these paymcnts in the future frorn funds set 
aside du*g the employee" work life (when the liability for the pension 
was incurred) so that the cohort of citize~~s receivhg the benefits of that 
work bear t-he full cost, wage plus promked be~~efits, of that work. Any 
benefit payme~~ts m t  availabk from that accumulated fund wit1 have to 
be met from taxpayers in the future, M e n  suffieimt assets have been set 
aside to meet those anticipated future liabilities, the pension system is 
fully funded. Unfortunately, few ptrblic employee pension funds are 
fully fmdcd, "out they do contain. sizable asset balances, 

Politicians often see tlnese funds as "free money," usable as a slush 
fund for prOjects that are locally popular but unlikely to be undertaken. 
by a pmder~t investor. Furthermore, to mi.ss a scheduled penkior~ fund 



payment is a frequent strategy when a government is experiencing fiscal 
stress, Failure to meet pension fund contributions is the equivalent of 
borrowii'lg to sqpor t  currexlit expenditure and has the same impact on 
the lo~~g-term fiscal conditio~~ of the e~litiy* 

Mmageme~lit of debt issued for long-krm asset acvisition is yet an- 
other management task- Governments regularly borrow to finance the 
purcl?ase of high-price, long-life assets. When the service of the debt is 
managed across the years in rough match to the useful life of the project 
being finmced, severe fluctuations in local tax rates during infrastructure 
development will be reduced. Government finances will not be unduly 
stretched in periods of such develogmenl, a d  kxpaprs  in the system at 
the time of project development do not bear excessive burdens kli compar- 
ison to those receiving services when the project it; in M l  service. Debt 
managers work to ensure that debt matmity is no loxliger than the usef-d 
life of the project being fhanced. They try to see to it that debt service 
guarantees (h~surmce, bank letters of credit, etc.) are acquired when their 
premiums are justified by resultbg reductions 21 service costs that buying 
the guarmtee b ~ g s ,  that agents (mdewriters, paying agents, financial 
advisers, etc.) are retained on best terns for the issuet; that bond features 
(call provisions, serial structures, etc.) are tai1orcl.d to reduce overall cost, 
and so on. Strong overall financial managemexlit reduces i n t e ~ s t  cost by 
improving the ratillgs on debt as evaluated by the private rating firms 
that report their esthates of c ~ d i t  worthiness to capital markets. 

Governmmt fhmcial mmagement entails the control of risks m d  use 
of insurmce against potential liability; ixlcluding the judicious use of self- 
insurance. Government operatim off-er abumdmt t,ppoptunities for haz- 
ard, to people and property. Reducing loss potential can reduce the cost of 
providi~~g public services. Tasks of risk management involve control of 
risk by avoiding, preventing, m d  reducing conditions that can produce 
loss and then hsuring t-he risk of loss, which cannot be elim.kliated. The in- 
surance may be either self-provjded (witl-t formal rwerve funds, or infor- 
m d y  by providing no coverage) or pwrchased from arli outside provider= 
A number of: govemmmts have formed insurmce pools, essmtially estab- 
lisfrzbg combhed self-hsurmce pmgrams as a risk-sharkg alternative to 
private hsurmce. The risk-mmagemf3nl progrm seeks to protect the citi- 
zenry md  public resources against loss in a fashion that cornbines loss re- 
duction with sufficient iislsurance to cover when loss occurs, 

Government fjnnncial managcme~lt operations entail the audit and eval- 
ua l io~~  of operatio~~s at the end of fiscd periods for compliance and accom- 



plishment. Audits seek to establish whether governments have done what 
they promised when fiscal plans were a c t e d .  Financial and compliance 
audits exmine and wrify fina~cial tra~sactions a ~ d  reports, see&~g to es- 
tablitih the fainless of those reports, whether trwactions have been prop- 
erly conducted, m d  whether the unit has complied with all applicable law. 
Economy md efficiency audits examiSte whether the tmnit has made wise 
use of resources tmder its cont.rol m d  seeks tmeconornical practices. Pro- 
gram audits consider whether desked results are being accomplished mQ 
whe&er alternatives might ac?krieve the result at lower cost. 

Fiscal administr&ion is the practice of halirnce and controi withill Lhe 
guidance of elected reprc?sentati\res. Fir~anciai mmagers are respo~~sible 
for analysis, control, and reportbg, but the resources jlnvol~red belong to 
the p~xblic. Public financial management, even when operating with 
broad discretion, advises m d  implements policies chosen by others. The 
choices that must be made involve the balancing of opyortunit\i costs, 
that is, comparing the gain from one action against the gain that could re- 
sult if that action were not taken. This is the essence of advising the 
movement of resources from private to puhlic use, of choices between id- 
ternative puhlic uses of resourcres, of deciding between purchasing insur- 
ance and using self-insurance, of opting for pay-as-you-use instead of 
pay-as-you-go fhance of capital assets, and so on. The hard part is get- 
ting the trade-offs calibrated so that the choices made by elected officials 
are likely to be made in the public interest. 

When a choice has been made, the problem becomes one of delivery 
and control. Decisions arc inelevmt if attention is not paid to whether 
the decision is carrjed out according to the adopted plan. Finmci.al ad- 
minish.atim wofks to ass- wcwate reports, timely cornparkon?; of re- 
suits against intentions, and implemer~tation of correctio~lis if there is 
variance. Fina~cial adnninistratio~~, by ide~~tifying the trades and main- 
taining control, plays a critical role both in. the process of makhg policy 
and in the implementation of those adopted policies. 
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The mles and procedures that affect the consideration of the federal bud- 
get, horn the psesentation of budget recommendations by the president 
b the enactment of laws affecting taxes and spending. 

Ihe  federal budget process is not actualty a single process. Rather; the 
tern broi-tdly refers to all the rules and procedws that affect presidential 
popoml and conli;ressiol~al considaation of sper~cling and tax legisla- 
lion. The Ccrnstitution does not establish any specific guidelines for a 
budget process, and budget procedures have been the subject af consid- 
erable debate and discussion throughout history. The majority af the ma- 
jor provisions that govern current consideration of the budget were 
adopted in the last 75 years. They result from two laws-the Budget and 
Accounti~lg Act of 1921 and the Cqressional  Budget and Impound- 
r n e ~ ~ t  Contml Act of 1974. In addition, the 1980s and 1998s have seen ef- 
forts to use the budget process as a tool for deficit reduction. 

History of Congressional Budgeting 

Congressional budgetkg probably gat its start in the late eighteenth cen- 
tury with the development of a s t a n h g  committee system, In the 
House, a temporary Committee of Ways and Means was first created on 
July 24,1789, to advise the House m matters of public fhance. The estah- 
liahme~~t of a standing cornittee systm in the Senate included a Corn- 



mittee on Fhance in 1816 that had parallel jurisdiction over money mat- 
ters. Contrd aver both revenues and expenditu~s nlas centralized in a 

ittee in each chamber. This was lfie prinnary reason that the 
nation" fh~ances could be cohere~~tly mainfaked eve11 without a formal 
budget process. 

T%e next major change in the budget pmcess hvolved separating the 
authorization process from the appropriations process. This separation is 
neither mmdated nor described in the Constitution. T%e origin of a for- 
mal rule mandating the separation of aulhorizations and appropriations 
dates to 1835 when the House discussed the increasing delays in enacting 
appropriations. Including legislative language in ap-riatim bills cre- 
ated many of these delays. As early as 1837, the Rules of the House w c s ~  
ame~~ded to prohibit legislating in appropriation hills. The Sellate did not 
fomally adopt a parakl rule until 1850 when it prohibited amendments 
proposing additional appropriations trnless it was for the purpose of car- 
ryhg out the provisions of m existing law. 

This dispersal of appropriations was compounded by a similar lack of 
coordination in tlne executive brmch. Executive departments subxnitted 
lheir requests for funds directly to the various committees with spmding 
jurisdiction. Although the Treasury did begin compii.ing the reyuests of 
&c? various deparhne~~ts into a sin@ ""Book of Estimates"" in 1878, there 
was no authority for the. president to suhmit a s i n e ,  coordinated budget 
p r ~ o s a l ,  or for Clongress to consider one. The president was thus limited 
in his ability to influence or coordinate the efforts of ci-2bjrtet members. 

T%e \vatershed event in. the development of an executive btrdget sys- 
tem was the passage of the Budget and Accomting Act of 2921. This act 
required the presidmt to submit a single, cmsolidated budget proposal 
for cmgressional consideration each year. The act also esta.blished the 
Bureau of the Budget (predecessor of the cument Office of Management 
and Budget) to provide the president with t-he resources necessary to pro- 
duce such a proposal, d the General Accountir~g Office, to provide 
Congress with the resources to cnsurc. accountability. The most important 
chmges resulting from that legislation-the requirement for a presiden- 
t-ial buclget submjssion, a central budget office, and the General Account- 
ing Office-remain, to this day. 

The consolidation of pmsidentirsl budgets did not carrl~ with it a c m -  
prehemive approach by the legislative branch. Congress reduced the 
portion of the budget under the direct control of the Appropriations 
Committees, instead using "'backdoor spending" trcchniques that by- 



ual clppropriations process, This trend toward backdoor 
spending continues to this day. In 1974, disc~tionary spending reprc- 
sented 53 percrent of d l  federal spending; by 1993, the 4proprii"tions 
Committees corntrolled less than 39 percent of this spending. Backdoor 
spending can be created in several forms: 

* Borrolving authorityf )s,vhich allows a federal agency to incur 
obligations and make payments to liqt~idate those obligations 
out of borrowed money; 

* Conkact authoriWf which allows agencies to enter into 
obligations in advance of approgriations and compels the 
4 p p r i a t i o n s  Cornittees to provide subsequent funds for 
the liqujdatiorn of the obligation; or 

* Entitlements and mandatory appropriatiom, which establish a n  
olnligation for the federai government to make a payment ir.1 
advance of appmpriations. Many entitlements, such as Social 
%curiq and hterest on the public debt, are provided by 
permanent appmpriations. 

Many observers of congressional budgeting became concerned that the 
failure oi Coxng~"es~ to cornider the whole budget (promoted by the prolif- 
eration of bactctloor spading) was leading to irrespornsible =suits. Irre- 
sponsible or not, howcsver; a m b e r s  of Coxngress generdy agreed that 
this piecemeal approach to the budget constrained Congress" ability to 
make comprehensive pollicy At the same time, President Richard Nixan 
challenged the spending priorities of the Congress by asserting that he 
had the authority to rehse to spend (or impomd) ftlnds approprhtcd by 
Congress* 

These concerns pmmpted Congress in 4973 to create the Joint Stu* 
Committee on Budget Ccmtrol. This committee sought to devise new 
method.; to protect congresknal budgetary prerogatives. "f"he Joint 
Study CoMmittee eventually reporkd two bills tru standirng cornittees 
of the House m d  Senate (the Joht Committee itself had no legislative ju- 
risdiction). Ultimately, the move tolvard a congressional budget pmcess 
culmiurated in the passage of the Congressional Budget and Impomd- 
ment Control Act of 1974. The act attempted to strengthen the congres- 
sional role in the making of the budget by beefing up and centralizing its 
budgetary capacity. It provided for additional committees and staff. The 
House and Senate Budget Committees were to coordirnate congressional 



consideration of the budget, m &  the Congressional Budget Office (Cm) 
was established as a source of nonpartisan analysis and information re- 
lating to t-he budget and the ecollomy. Indeed, perhaps the most impor- 
tank early role for C7BO was to provide ecol~omic forecasts to Cox-rgwss in- 
depende17.t of those pmvided by t-he executb branch.. 

In trying to impose s m e  order, the act laid out a specif c timetable for 
action on the budget. The hstrument created to coordixrate various por- 
tions of the btrdget was the concurrent budget resoltrtion, a form of con- 
gressional decision that c m  bind congressioalal action but does not re- 
quire a prekidential signature. This resolution, nlhich the Budget 
Cornittees were to formulate by April 15 mcl Congress was to pass no 
later than May 15 each year, was an opportunity for Co~lgress to act on 
the budget as a uniiied whole, and pr0vid"d a generai budget blueprint 
for the authorizing and appropriations committees. a ~ c e  the resolution 
was passed, Congress reverted to its old pmcedures, but the committees 
were largely forced to live within the parameters set by the resolution. 

To curb the president" ability to circumvent Congress" aallocative 
powers, the act also included a procedure for dealing with impound- 
ments. Two forms of presidential cutbacks were permitted-rescissions 
(removal of budget authority) and deferrals (dela~,' of budget authority). 
Ihe  pregident could propose both, but to be effective the fomer needed 
explicit congl.essiol~ai approval ar~d the latter tacit acq?liescence. 

Iherr;. is general agreement that the Congressional Budget Act has led 
to a rc.asserti,on of the conpssional role in budgeljrtg, increased th.e at- 
tention of Ccmg~ss to the whole budget (as well as to its di,sgarate de- 
tails), m d  resullted h the control of impoundments. But the attention to 
budget totals did not, nor was it intended to, result in achievhg bud- 
getilry balallce. 

As the budget deEicit grew substantially in the wake of the passage of 
the Reagirn economic progrm in 1981, Congress increasingly becme 
aware that the budget process codd not serve as a constrajnt against 
these large deficits, Frustration with large deficits and tfne inability to 
contah them ultimately led to the passage in. I985 of the Balanced Bud- 
get m d  Emergency Uefieit Conlsol Act of 1985, popularly knocvn as 
Gramm-~udman-~0~1ings (GRH) after the sponsors of the legislation: 
Senators Phid. Gramm (R-TX), Warren Rudman (R-NH), and Erntst 
Hollhgs (B-SC), G M  a t t e ~ t c d  to control the deficit through setting 
gradually dec1hing deficit hrgets, and was to result in a balanced budget 



by fiscal F a r  1991. If the deficit targettj were not met, automatic across- 
Ihe-board spending reductions, or sequestration, took effect, 

Ihe  passage of GRH represented a fw~damcntal change in the focus of 
the budget process. Em Lhe first time, the budget process was used to 
spetrify a resuit to be achieved, ratber than simply the rules to be foi- 
lowed to achieve m y  number of different budget outcomes. As such, it 
was a switch from a focus on rules governing decisions, timixlg, and pri- 
only-setting to rules that specify particular budget results, such as levels 
of speding and the defkit 

The deficit, of course, did not come down as promised by the Gramm- 
Rudman-Hollings :Legislation. In fact, the fiscal year 1993 deficit (Mihich 
w u l d  hawe been zero if the law, -as revised in 1987, had met its g o 4  was 
achally $255 billim. The act did put a premium on short-km budget- 
ing; under G M ,  ail that mattered was the s i n e  year for which the pro- 
jections kvere being made, These annual targets were complied with 
through short-term fixes and btrdget gimmickry, including basing the 
budget on optimistic econarnic m d  technical assumptions, sellkg assets, 
and shidling costs between fiscal ).ears. 

The successor to Gramm-Rudman-HollingsI the Budget Enforcement 
Act (BEA), was passed in 1990 and was &signed to enforce the five-pear 
deficit reduction -agreemeM reached betwee11 the president and Congress 
in that year. The BEA eliminated annual deficit targets, placed limits on 
the level of cJiscretionary spending through fiscal year 1995, and estah- 
lished the pay-as-you-go (PAYGO) process to ensure that any tax or 
mandatory sperrdbg cf-tanges were defieit neutral, Both the disc~tionary 
caps and the PAYGC) process are enforced through a sequestration of 
spending in the offending category4iscretiona"y or mandatory-nly. 
The original Budget Enforcement Act would have e x p i ~ d  in 1995; the 
Omnilbus Budget Reconciliation Act of 1993 extended both the discre- 
tionary caps and PAYGO until 1998. 

Ihe  imyofta~ce of the BEA changes was that they shifted the process 
away from deficit targets to sper~ding contmls. By so doing, they focused 
attention on those actions that Congress m d  the president could control 
(spending and reventre actions), rather than thase that they could not 
(primarily/ the performance of the economy). As such, it has been de- 
scribed as a "no-fault" budget process. As long aa budget rules are fol- 
bwed, the deficit can grow substmtially without myone being held re- 
sponsible for the increase, 



One of the most important developments to emerge from the 1974 
Congressional Budget Act has been reconciliation, which developed into 
an important procedure for implementing the policy ddecisions ar~d as- 
sumptior~s embraced in the budget resolution in a way that was unfore- 
seen when the Act was written. Mder  the. original design of the Act, rec- 
onciliation had a fairly narrow purpose. It was expected to be used in 
conjunction with a second budget resallt~tion (since delekd) adopted in 
the fall, m d  was to apply to a shgle fiscal, year and be directed primarily 
at spend- and revenue legislatjon acted on betvveen the adoption of the 
first and second budget resolutions. Congress has subsquently used the 
procedure to enact far-reaching o ibus budget bills, first in 1980, but 
most recmtly in 1990 and 1993. 

The Congressional 
Budget Process Today 

As the description of the evolution of the process suggests, the budget 
process currentv in place has "ocome a complex web of rules and en- 
forcernent procedures. The budget comes together as a result of myriad 
actions affecting revenues and expenditures. There is no single action 
that dictates all budgetary outrcomes. Instead the congmssior~al budget 
p o m s  indudes cor~sideratior~ of Lhe budget resolution, revenue mea- 
s m s  @oth temporary and pemaneM), appropriations bills (13 regu:iar 
amual appmpriations bills as well as my necessary supplemental appro- 
priations bills or continuing resolutions), m d  authorizations (including 
entitlement legislation). In addition to these steps, the process periodi- 
cally may involve other major decisions, such as the consideration of =c- 
onciliation legislation or increases in the statutory debt limit, 

In practice, the budget process in Coslgress is norrndly initiated by 
pre"identia1 svhmission of the budget propoml each year, as first re- 
v i red  by the Budget and &counting Act of 1921 (31 W.S.C. 1105 requires 
the president to submit the budget by Lhe first n?londay in February). 
Congress, however, is not bound by any of the president's assumptions 
or recommendations, and may originate any budgetary legislation it 
chooses.. 

The process of developing a congressional budget formally begins 
when each committee submits its views and estimates to the House or 
Senate Zjudget Committee on all budget mattas within their jurisdiction 
(current& requimd by Februay 25 each year). This infmmatior~, as well 



as other infornation gathered or produced by the Budget Connmittees, is 
used to construct a concunent resolution on the budget. The Congres- 
siorral Budget Act provides a deadline of April 15 for adoption of Lhe 
budget  solution, but h a l  agreement is often not reached until later, of- 
ten much later. Bs adopted, this resolution reflects budgetary priorities 
and assumptions about how the legislative branch expects to achieve its 
collective budgetary goals. 

T%e Budget Committees also use baseline estimates prepared by CB0 
to prc.pare the budget resolution. T̂he CB0 baseline projectiom attempt 
to p*ect the "oudget for the future based on cunent policy. h the case of 
revenues and mandatory spending, the projections estimate the cmdi- 
tions (ecorromy, caseloads, etc.) that will be p"exel7t and forecast what 
revenues ar~d spending would look like if the laws wre rrot chmged. In 
the case of discretionary spellcling, baselhre projectio~rs are done by ad- 
justjr-rg current service levels for infl&ion (the exceplion is that, through 
1998, the levels of discretionary spending are prescribed by the BEA). 
T%ese bascline estimtes, along with, the CB0 economic fo~cast ,  arc? to be 
p~sen ted  prior to February 15 each year, They are updated in August or 
September. The bw also =quires O M B  to do a mid-session review (the 
president" budget update) by July 14 of each pear, 

Ihe  b d g e t  resdution may, but does not have to, recommnd charges 
in programqwerning mandatory spending or revenues. Congress is in 
m way required to make changes h mandatory spending and revenues 
as a part of the mnual budget process. In recent years, reconciliiation has 
become an importmt procedure used by Congress to make changes in, 

both entitlements and revenues. Reconciliation is triggered when the 
budget resolution includes instmctims dixcting congressional commit- 
tees to achieve savings in tax or spending programs under their jurisdic- 
tion. Congressional committees comply with, these instmctions by re- 
porting to the budget cornittees proposed changes necessary to 
implement tt7e revenue arrd spendiq targets in Lhe budget resotution. 
The Budget Committees then package these r q o n s e s  into omnibus 
measures (called Omnibus Budget Reconciliation Acts, or OBMs) which 
are then considered in their respective chambers trader special proce- 
dures described in. the Congressional Budget Act. As with the budget res- 
olution, these provisions impose ratrictions on both debate and amend- 
ments. 

In many years, the focus of attention is on the fate of the annual appro- 
priation bills. Tire passage of these hills is the ody  budgetary action ab- 



solutely r e y u i ~ d  by Congress each year, Both the Senate and the House 
subdivide appropriatim action into 13 separate bills, conside~d by ap- 
popriations subcommittees with jurisdiction over funding for specjfic 
portions of the governmer~t. After pmsage by the House, each bill is then 
r e f e r ~ d  to a %r.~ate Appropriations subcommittee with jurisdictior~ par- 
allel. to its House counterpart. (By custom, the House considers all appro- 
priation bills first). T%e overatl level of: funding iz7 appropriation bills is 
constrained by the amount allocated to the Appropriations Committee 
(as well as subauocations and clpplicable spending cap restrictims irn- 
posed by the Budget Enforcement Act) under the budget resolution. 

In additim to the budget resolution h i t s  and Appropriations C m -  
mittee activity, appropriations for indivSual pmgrams or agencies may 
also be ir"tBuenced in vitrious ways by the authorization process. An au- 
thorizatior.2 i s  legislation estaklishing a government er..rtity (such as a dc- 
partment or agency), activit.y; or program. As substantive law, authoriza- 
tions are permanent unless otherwise specified. By itself, an 
authorization generally does not permit any funds to be obligated; it only 
allows appropriations of such funds to be made. fn cument practice, au- 
thorizations: establish government programs, agencies, and dutic.s, as 
well. as use statutory language explicitly to authorize the enactment of 
appropriatior~s, often specifykg specific h i t s  or condiitior~s for appro- 
priatiom. These aulhorizations of appr~r i a t ims  serve as ceilings or1 ex- 
penditures, rather thar~ floors. 

Qverarchhg all of these procedures for enacting budgetary legislation 
are the procedures for enforcjng budgetary disciplke- mese procedures 
are currcsntly codifed in thc Budget Enforrrement Act, as enacted in 1990 
and revised in 1993, The Act enforces budget discipline through the dual 
system of discretionary spending caps and the pay-as-you-go process, If 
Cmgress appropriates in excess of a spending cap, a seguester order will 
be issued by ehtr president to reduce budget authority to the required 
limit. Revenues and mandatory spending are restricted by pay-a9you- 
go, which wodd require that the net effect of new mandatory spending 
and revenue legislation be deficit neutral* Although the level of manda- 
tory spendkg and revenues cm change due to economic or techical fac- 
tors, Congress is constrained from maEng changes that would worsen 
the deficit. If the net effect of congressional actions would increase the 
deficit, a sequester order would be issued to reduce nonexempt mada-  
tory s p e d h g  to the level necessary to bring revenues and mandatory 
spending back into the reyuimd balance. 



Budget Process Reform Proposals 

Despite the m e r o u s  mfurms described above, there are various other 
chmges to fhe congressionai proces that have been proposed in recent 
years. Some of these propomlmare relative@ margkal ones, such as those 
that kvould allow limited amounts of additional (above the caps) discre- 
tionary spending if they were offset by tax increases or reductions in 
mandatory spendhg, or those that would tighten the wide latitude that 
now exists with the ernergexlcy designations. (Under this classification, 
virhally any spending increase or tax cut can be exempted from the dis- 
ciplhe of the BEA if the p~sidcmt and the Congress agree to label the ac- 
tion an emergency) But others involve more fundamentitl chmges to the 
existing process. The must frequently discussed of these would amend 
the Co~~stitution to require lrhe federai budget to be balanced or to grant 
the president item veto atr"cErority. A number of other proposals have been 
considered as well, hcluding capital budgethg and biemial btrdgeting. 

Balanced Budget Amendment 

Amending the Cmstitution to require a balmced budget would create an 
ultilnate cmstraint against pressms for spe~lding to outpace revellue. 
Numerous such balarlced budget prc)f)omls have been introduced in re- 
cent sessions of Cong~ss.  Both trhe Houx and the Sellate dekated pro- 
posed balanced btrdget amendments during 2994. In 1995, the House 
passed a proposed amendment; but the %nate fell one vote shy of the 
number needed to send the amendment to the states for ratification" 

On the one hmd, a balanced budget amendment would almost: cer- 
tainly prove a morc? restrictive lin?it thm Gramm-liudman-Hollings or 
the BEA, Such an amendmentr however, would have to be implemented 
through legislatioll that established the necessay procedures -and en- 
forcernent mchanisms. There is no particubr reason to expect that these 
p o c e s w  would not fall prey to the same sorts of gimmicks to which 
GRH was su'lbject, ixlcludhg short-term fixes and movements to off-bud- 
get financing. The fixcd &fieit targets of the G M  Act have illustrated 
how such subterfuges can be jnduced by a rigid standard. 

Further, a balanced budget rule could constrain the i-rbility of the fed- 
eral government to use fiscal policy to mmage the economy The tradi- 
tional tools of fiscal policy-tax cuts and increases in expcnditures- 
would be much mare difficult under a balalced budget co~~straint and 



more ~ l i a n c e  would be plaw"ctn the Federal. Reserve to stabilize the 
economy. Denied the clbility to pursue their objectives through spending 
policies, poiicymakers m y  resort to mandates on states, localities, and 
businesses; eqancled ~gulittory efforts; and tax incentives that distort 
economic decisions. Such a responw could undercut econorrtic efficiency 
and reduce the visibility m d  controllability of federal policy 

Line-Item Veto for the President 

TThe line-item veto has been sought by many presidents since WXysses S. 
Grant but has never gained much favor in the halls of Congress. At the 
state level, 43 of the 50 goverllors cu r~n t ly  have such aulhority to reduce 
or eliminate speci-fic items in an appropriation bill. The president has 
only two options-either to sign or veto a bill in its er~tirety. Propor~e~lts 
argue that the lhe-item veto would empower the president to reduce low 
priority spending-so-called ""pork-barrel" pojects-thus leading to a 
reduction in tf7c deficit. T%ey argue that the president, as a representaive 
of the general interest, should have the power to strike provisions that fo- 
cus only on a narrow interest, 

The Iisre-item veto, however, could involve a s ip i f  cant shift of power 
betweal lrhe branches, since the president couid use t-he threat of such a 
veto to keep Congress in line with his or her wishes. Research on state ex- 
periences with lrhe line-item veto suggest little impact on the level of state 
spending. Many governors, however, have used the line-item veto for 
partism political purposes. 

In 1996, the Congress passed, and the president signed, the Line Item 
Veto Act p-L-104-130), which is iIlttznded as the statutory equivalent of 
an item veto. This Act faces an uncertain future however, since the U.S. 
District Court struck it down as unconsli-tutional in April of 1897. 

Capital Budgeting at the National Level 

Much of the federal budget consists of expenditures that are long-term in, 

nature. Some people have argue& thercllore, for separating the budget 
into capital. and current operation, and removing the capital component 
from calculation of the kficit, This is the approach taken by most state 
and local governments. An argument in favor of this change in bud- 
getary treatment of capital spending is that it rnight promote more 
spending on capital investment activities. These types of vending may 



cuarently be disadvantaged because their costs am front-loaded relative 
to the benefits that flow from such projects. 

alkrr~ativeb, the crtration of two categories of spending may i n c ~ a s e  
budgetary g a m  playing. There is no ciear defhition of a capital expendi- 
ture. The cor~tent of the capital budget, then, depends or1 subjective as- 
sumpt-ions concernhg what capital is and how it is to be measured. m e  
tendency may be for proponents to seek protected status for their fa- 
vorite "'irrvestment" activities. 

Biennial Budgeting 

There have been proposals to go to biennial budgeting, eszxthg the bud- 
get fbudget resolulion, apgrt>lnriation bills, and other kgishtion) every 
two years, il7stead oi annudly. This i s  a practice currex~tly followed by 19 
states. h fact, in, 1993, both the vice president" National Performance Re- 
view m d  the Joint Committee on the Organization of Congress recom- 
mended that the federal government move to a biemial budget process. 

The fed.eral government has experimented in a haphazard way with 
multiyear budgeting-the 1987 summit agreement represented a two- 
year budget and the agreements of 1990 and 1993 set budget parameters 
for five years. A more systematic itpproach woutd have two-year budget 
agreements r/vhich could be reached in the first year of each Cong~ss--- 
that is, in odd-nurnbered years. Propox~e~~ts have argued that bie1117ial 
btrdgethg would free up Congress to concentrate on nonbudgetary is- 
sues during the nonbudgetary year. Eliemial budgeting, however, might 
also make ilgrcements mrc. diffjcult to achieve, since the stakes would 
be higher. Although somt; might argue that biemial budgeting woulci 
add stability to agency and program piarming, uncatainty wodd in- 
cxase as well; the abiliv to forecast budgets for fuhre years is notop-i- 
ously weak in bie~~nial states. Others have asked whether it is desirable 
to confront budget decisions less frequentiy at a time when budget 
deficits are still at unacceptable proportior~s. 

Conclusion 

The creation of a congressimail budget process has unquestionably led to 
a reassertion of the congressional role in budgeting, and has also in- 
cxased in importance as the federal budget and deficit have moved to 
cenkr stage. It will prohahiy continue tru cnge~~der cox~tmversy and calls 



for rcfom, for two main reasons, First, the many chavlges that have al- 
ready been made have made the process much more time-cozrsurning 
and comp1icated, and many cmthue to advocak a sirnpler set of rules. 
Second, since the process has been used as a means to atkmpt tru reduce 
federill deficrits and syenhg ,  it will cox-rtinue to be criticized by Lhose 
who do not approve of budget outcomes. 
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A budget reform that requires the budget office to give targettj, or m x i -  
mum amounts to the departments before they draw up their budget re- 
quests. The departmental request must be withiiz these targets, or it will 
be returned to t-he departmer~t for revision. 

In its simplest fom, target-based budgethg is a budget reform that re- 
jugglesome of the traditional functions of the buclget office m d  the de- 
partments durhng the process of budget requests, m d e r  traditional, in- 
cremental budgeting, budget requests came up from the departments 
based m few or no prior constraixlts from the budget office. The totills of 
the requests m u l d  11ormal:iy exceed the revenue mailable, forcixlg the 
budget office to cut back the departmental requests. Such cutbacrks 
w u l d  either he across the board, reyujril7g littk h~ovviedge of the $c- 
partment" operations, or be targeted, under the assumgtian that the 
budget office was ar~xed to find the fat in, department budget proposals. 

T%e triaditional. model led to a nurnber ol widely ack~owledged pmb- 
:Iems. Perhaps the most serious of those problems was an appositional re- 
htionship between the budget ofice and the departments, and a m o d  of 
mutual rnistrust and g m  playing. Department heads oftrn inflated. 
their budget requests because they expected across lrhe board cuts and 



s a l  had to be able to mmage their departments. Budget officers came to 
look orz the dqarhnents as duplicitous and their rewests as exagger- 
ated. The budget office staff leanled to watch out for departmentai tricks 
and sometimes evitiuated thmselves in terms of their abiiily to find and 
catch those tricks. 

W e n  the budget office staff tried to find m d  cut the fat in the depart- 
ments%udgets, they were often frustrated by their lack of mderstmdhg 
of departmental operations- The results were mpleasant on m jnterper- 
sonal basis m d  damaging to mmagement. Unrealistic departmental esti- 
mates were often cut back unwisely by the budget office, encouraging 
even more unrealistic departmental estimates. 

l'ilrget-based budgets resohe these pr~blems by requiring the budget 
office to give firm ceilings to the cJcrpartments for their budget revests at 
the beginning of the budget process. These ceilings are frarned by Lhe 
budget office's estimates of the total revmue that will be avajlable as welt 
as specific policy guidance from the budget office, mayor, mmager, m d  
council, n e  departTMe"I"ave to keep their =quests mder this ceiting 
or target. If they fail to do so, the budget office gives their budget re- 
quests back to them for revision, The revisions arc accepted only if they 
c o m  in at or under the ceilings. The decisions of what to cut to get under 
the ceilings arc? made by Ihe depatwnts,  not by the budget office. Under 
target-based budgeting, the cJepartmenta% estimates must be realistic. Ihe  
g"me playing and antagc-mism that characterized incremental budgeting 
are elimjnated. The responsibility for ensuring that budget requests do 
not exceed revenue lies with the budget office, while the responsibility 
for making managerially responsible cuts goes to the departments. 

History 

Ihe  earliest refere~~ce to target-based budgeting in the budget literat- is 
in Arthur Buck's 1929 text Public Stldgeting. He descrihes a system of 
budgeting in Rerkeley, California, in t-he 1.921)s that would today be recog- 
nized as target-based. 

After several years of experimenting with commission government 
and experiencing the logrolling and high rates of expenditure that came 
to be assochted with. that form, a reform group advocating the adoption 
of the city manager form also argued for budgeting refarm and ulti- 
mately inclded requirements for more stringent budgetistg in the new 
Councif-Managel- Charter effective in 1923. The city had been running 
deficits in the early 1920s, just prior to the adoption of the city manager 



form, at lcast in part because of war-induced inflation and resulting 
salary increases combined with tax limits and a citizenry unwilling to 
override the lhits.  

VVhile the requirerne~~t for more stringent budgeting was written into 
the charter; the. new budget system was given life and f o m  by the first 
city manager, 'John Edy, and his budget officer, J. M. Jamison. T%ek goal 
was to rebalmce the budget withh the tax limits by controllllkg the de- 
partmenl.al requests while creating a little flexi,bilily in the budget for 
capital projects and new or expanded services. Mmy of the conditrjons 
that spawned target-based budgetkg in the 1920s are similar to con&- 
lions today h 1929, budget reformer Buck (1929) described the system 
that Edy and farnison had worked out: 

The manager, with the assistance of his budget officer, j. H. Jamison, makes 
a careful analysis of the current year's budget in the light of the work pro- 
gram and in this way decides upon the total budget for the forthcoming 
year, definitely allocating tc:, each spending agency the maximum amount 
which it may spend during the budget year. Each spending agency is then 
notified of the maximum amount which it may spend and asked tc:, submit 
its estimates so as not tct exceed this amount. In the event that a spending 
agency desires to submit requests in excess of the amount allowed by the 
manager, it must du so on supplementary estimate sheets and arrange the 
requests in the order of their importance. These additional requests are at- 
towed only in the event and ta the extent that revenue is ft3und to be avail- 
able to meet them at the subsequent date when the budget is farmutated. 
Mr. Edy claim that this method has gready reduced the work of preparing 
the city budget, since the estimates require very little revision and practi- 
cally no redrafting. (p. 307) 

Some people think that target-based budgeting is a spinoff of zero- 
based budgeting, because its prioritization of expenditures is like that of 
zero-based budgeting, even though in target-based budgeting prioritiza- 
tion occurs ody  at the margins of the budget. However, the clear exis- 
tence of target-based budgeting in the 1920s suggedt" that target-based 
budgeting existed prior to zero-based budgeting and was not a deriva- 
tive of it. 

implementing Target-Based Budgeting 

:In practice, the ceilings, or targets, in target-based budgets are often a 
percentage of a constant services or maktenance of cflort budget. The 
cost for each depal-tmnt of providing this year's Ievel of ser\iices next 
year is figured by the. budget office. The rnainte~~ance of effort figure is 



considered by many budget officers to be the key to keeping the costs of 
services from growing from year to year, Maintermance of effort is usually 
calculated by subtractfng o~~e-frime costs from the present budget, adding 
in one-time costs for t-he folhwii71; year, including specific inflation esti- 
mates whew appropriate, and sometimes i~~cludi-tng the estimated in- 
creases in, labor costs. The targets given to the departments, whi& pro- 
vide ceilings for their budget requests, can be more or less than the 
mahtenmce of effort figure, but the mairxntenance of effort figure is nor- 
mally the starting poht, 

&partunents can be givm one hrget for all expenditures, or two, one 
for capital and one for operating. The ideal is to use one targel, to maxi- 
mize the kinds oi trade-offs that departments can make and encourage 
department heads to innovate. Fol- example, in m e e t a  a target, a de- 
pmtment head might pmpose to substitute a piece oi equipme~~t for sev- 
eral employees, reducing costs, If capital and operathg targets are sepa- 
rate, the possibility of such trade-offs is elimkated. However, if it seems 
likely that a sin,gXe target kvou2d be abused, the dual targets cm be substi- 
tuted. For example, if department heads eliminate all capital items from 
their requests in orctcr to get under the target in one year, m d  then argue 
the next year that they have to have a variety of capital items because 
they had nox?re t-he p ~ v i o u s  year, the g ~ a k r  co~~trol of lrhe dual targets 
may he preferable. 

Assuming for a mome~~t  a single consolidated target, when a depart- 
ment prepares its request; if its target is less than the constant services or 
majntenmce of effort amount, some of the current year's expencditures 
have to be squeezed out. If those expenditures are still deemed impor- 
tant, the department head can put the squeezed out items on a second 
:list, sometimes called the unfunded list. Other items can also be placed 
on the unfunded list, such as service expansions or requests for other 
items that werc? not in lfie currex~t year's budget. Some cities ~ q l l j r e  ser- 
vice expansion requests to be handled on a third form, with a specific jus- 
tiiicatior~ oi need. For each unfunded list, tt7e depart-ment rank orders the 
u n h d e d  items and provides the budget office with an explanation of 
each item and the mmagerial m d  service impacts of not fundhg it, 

A~ractions of Target-Based Budgeting 

Part of what target-based "oudeting is supposed to accomplish is to cre- 
ate some flexibility to accommodate new expe~~ditures or priorities 



within severely constrained budgets. Department heads are usually 
given the option of putting rtew requests into the funded list and taking 
other, less important items out of the current year's budget to pay for the 
new items or increases. This creates the possibility of some trade-offs 
w i t h  departmentai budgets. 

W ~ e n  the tmfmded lists are collected from each department; they are 
merged into a citywide list (or lists) based an citywide priorities. This ag- 
gregated list is funded in priority order as far as funding alIows. The 
money to fund the unfunded list comes from the difference between the 
total of the ta.rgeb to the deparments m d  the actual amount of expected. 
revenue. In other words, the tarlgets can be set below expected revenue in 
order to create a pool of funds for both ure;el~t addbacks and new pro- 
jects. The resttlt may be a s m d  amount of rtra1localim-r between depwt- 
ments. In some years, all departmex~f;?; may be forced to cut out their low- 
est-priority items, while some of them may get their low-priority items 
back plus other new reqt~ests. 

Politicims and city mmagers particularly appreciate the ability of tar- 
get-based budgeting to create this pool of funds for reallocation or for 
new policy initiatives withl-n hi@1y constrailzed budgets. For the city 
manager, the pool of fmds can "o used to bolster the capital budget for 
routine expellses such as street mair"tte~~ar-rce. Politiciat-rs like lrhe ability to 
fund %h-visibility projects such arr; c r h e  patrols or dmg outreach and 
education, 

However, in. practice, the reallmation aspect of target-based budgeting 
may get lost. The system c m  deteriorate into across-the-board al[locations 
not particularly different in, impact from the across-the-board cuts that 
used to be performed by the budget office in the old incrementalist days. 
:If all deparments are given the s m e  ta~et-say IQ percent reduction- 
and if there are no addbacks, due to constrained revenue, then the target- 
based budgeting system leads to simple acmss-&c-hoard reductions. If 
each department's u~lfunded priorities list is treated as requiring equal 
t~atmertt, or as cornmor.lly occurs, orle department gets a largenhare 
one year balanced by a larger share for another department in, another 
year, the potentials for reallocation are limited. 

Another attraction of target-based budgeting for politieims is that it 
makes it both. possible and easy to reduce revenues and to force cuts on 
departments that the departments have to implement, Some cities that 
have used target-based budgeting have used it not only when revenues 
were declining, but when politkians w m k d  to cut Lhe property tax and 



get political credit for it. Target-based "oudeting makes continual. reduc- 
tion in revenue souxes so easy that po:liSicians sometimes find it tempt- 
ing to conthue to cut revenues without much concern for hl,w the de- 
partments are copir~g with effects on management a ~ d  service deIivery 
The resuit c m  he irrational for the departments because they c a n ~ ~ o t  
maiu\taiu\ a constant level of services with cont-inually declinhg revenues.. 

Because this temptation is more or less built into targetcbased budget- 
ing, target-based bttdgeeing is often accompanied by some kind of ser- 
vice-level analysis and a kind of contract between the departments and 
the council for a certain level. of services for a certain level of funding. If 
the council is willing tn have less service for less revenue, the depart- 
ments have to go along, but trhe council is bow~d by the ag~emen t  as 
wl:i as the department m d  is not supposed to cor7tinual:iy reduce re- 
sources r/vhile expecting the same or higher levels of services. If this kind 
af agreement is to work, the elected officials have to feel bomd by i"cd 
have to believe there is not much kvaste in the departments, T%ese condi- 
tions do not always hold. 
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Part Eleven 

Auditing and Accountability 
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A systematic examkation of accounts or program activities, so as to as- 
certah their accuracy; a means of verifyjing the detailed trmsactions un- 
derlying my item in a record. 

Dictionary defu~itions emphasize the auditor" roots in firtanda.1 con- 
trol. This is still a central feature of governmenlal audit. As will be noted. 
below, however, audit has moved beyond financial records to a more 
gemrd concen~ with pmgrilm activities. The auditing that will be at the 
focus of this entry is external or indepef~desk auditir~g. This is distin- 
guished from infer~lal audit, vpicilily conducted by persome1 responsi- 
ble to the head of an admkistrative unit, External audit is meant to be in- 
dependent of the admiuristrative or executive agencies whose activities 
are reviewed. In many countries, the external atrditor is attached to the 
legislature, In order to bolster its indepednce, the budget of the audit 
body m y  escape the control of the executive budget unit, and its person- 
nel may be out-side the general civil service, 

Exter~~al audit has become a significant elemeM in the processes of 
program evaluation, poky  implement"tio1.1, and political accou~ltability. 
It has attracted more attentio~~ Z;ha11 inten~al audit from scholars con- 
cerned with public policy and administration. 

A Long History 

The Boclk clj' Ki~zgs reports a fhanciaf problem with the construction of 
Solomon's temple. Solomm had to karnsfer a number of Galikan towns 
to H i r m  of Tyre in order to settle his debts (3 Kings 9:11.). The lsraelile 



kings may not have employed allditors as we h o w  them, but they toler- 
ated shrill criticism by prophets. In periods that are dated from 1OOO 
n.c.E, to 587 B.c.E., Nathan was the critic of King Davitl, Elijah and Mica- 
iah of King Ahab, m d  Jeremiah of Kings Jehoia 

Chinese aucJiting occurred as early as the Zhou 13fy11asty in 1100 B.C.E, 
A predecessor of the United Kingdom's National Audit Office left a 
record from the twelfth century C.E. of a sentiment that many audibors 
still s h m ;  ""The highest skill at the Exchequer does not lie in calcula(ions, 
but in judgments of all kinds." 

The modern history of the U.S. General Accounting Office (GAO) re- 
sembles that of numerous other national auditors, hdeed, the GAO has 
assurned a leadership positio~~ among auditors by propagating its con- 
ceptio~~s and tech~~iyues; in the ir"ttczmationa1 wsociations and jownals of 
g o v e m n t a l  audithg. Established in 1921 as an orgar~ization responsi- 
ble to Congress, the GACS assumed funclj,ons that had been conducted in 
the executive branch by a unit of the Treasury Department. m e  prhcipal 
work of the early GAC) m d  its p~$ecessor was thc auditjtlg of financial 
records, checking vouchers against items in appropriations bills that au- 
Ihorized, outlays for partjcular purposes, h ivnportant point in the his- 
tory of government auditing was the move to sampling vouchers, rather 
than the e>camil7atio11 of each payment. Later auditors begar~ moving out- 
ward from a corlcern with fi~~ancial records to a concenl with the sub- 

ental activities. Until now, however, some national au- 
ditors continue with the traditional emphasis of fhmce, with little or no 
concern for program issues. 

Like other auditors, the GAC) has concerned itself with the criticism of 
problems, or negative findings about programs. Audfiors generally let 
some other body praise those program details that perform well. 

A pronninent figure in the history of aucliting is E h e r  Staats, Comp- 
troller Gewral of the United St&es from 1966 to 1981. He expanded the 
hiring of auditors with training beyol~d the fields of accounti~~g and law 
to graduates of social sciences, natural science, and engkeering. &ring 
the 1970s Staats popularized the concept of fhrue Es as the focus of audit: 
Efficiency, Economy, and Effectiveness. 

The Focus of Auditing 

The focus of governmental audit has moved in several directions, soxne 
of them controversial. Following the theme of Statts" three Er;, auditing 



now deals wifi issues of equaljt>i, equit>i, the envirmment, etlnics, and 
electronic technology as well as evahatim and econoxnetric analyses of 
pogr"m impacts. Now trends in gwernment, like privatization and the 
activities of multinationai organizations, have attracted the attention of 
auditors. The labels aperational auditing, effectiverress auditing, pe$ilmnce 
auditing, pe$rlrtnnce review, mlrhe f ir money uzcditittg, systnn-atrsclnfed au- 
difilzg, and pr(?grnm e?"Rlllai-ion appear in audil: reposts. Though some 
scholars identify these activities wi& Staats's cancer12 with effectiveness, 
economy or efficiency others idmtify nuances that distinguish me au- 
dit approach from another. The mix of terminology is apparent in the 
following sentence taken frorn a publication of the Swedish National 
Audit Bureau: "The main task of the Swedish Natio~~al Audit Bureaufs 
Performance Audit Division is to initiate the examination and promo- 
tion of effectivmess and efficiency in Sweden3 goven~mentai adminis- 
tration. " 

It is also possible to distinguish between the audit of accomplishments 
(what somc cillf orctpui-s or program results); and accom- 

plishments in the long run (what some call outcomes or implicntiur?s), 
Although those who speak for certairs. audit bodies daim that they re- 

view only the adminiskation of policy and not the contents of policy it- 
self, some of their organizations report on major policy opthnmhile  
they are awaiting government decjsions. The GAO has employed the 
temforronrd-locfking audits to cover reviews of social and eco~~omic prob- 
lems that, in, the view of auditors, have not attracted ildepate concern 
from policy makers. 

m a t  illl of these ~ p r o a c k h f i a e  in comma is the concern of audi- 
tors to go "oyond their kaditimal examinations of financial reports or 
agency complia~ce with the law They emphasize an audit of program 
accomplishments. 

:In order to support its exte~~sive inquiries, the GAO offers its staff h- 
house courscls in research methods, statistics, a ~ d  computer science that 
resemble the programs of social science faculties at respectable universi- 
ties. Among the sophisticated atrdit reports of the GAC) are 

* a reviekv of education reforms that found indicators for gains in 
pupil achievement not isolated frorn the effects of programs to 
teach tt?sthg skills; 

* a study of freight truckjng that identified sorne variables useful 
in predictir~g high levels of risk from road accidents; and 



* a study of fatali? rates associated with certain types of 
passeqer vehicles that controlled, for numerous variables 
dealing with traits of drivers, road conditions, m d  wealher. 

The Auditer" Structure 
and Mandate 

Numerous audit bodies are headed by a sbgle individual* C)t-hers are led 
by a board or commission, and the German audit body is headed by a 
body of judges who act like a court in making key decisions about audits. 
Cmsistent with principles of independence, head auditor(s) are likely to 
be appointed for lengehy terms, with extraorcfinary provkions for re- 
moval prior to the expiration of trhe term. The U-tited States Comptroller 
General serves for 15 years. 

Government auditors Vpically operate trnder a labv that defhes the or- 
gmizatianal st-ructure of the audit body its relationship to the executive 
and legislative branches, procedures for obtaining hdiurg and person- 
nel, and topics that auditors must examine, may examhe, or must not ex- 
arnint.. Various audit bodies are explicitly enabled or denied the right to 
examine the activities of public entexpP-ises and local authorities. Some 
may examine on[y those ente~rises  where the gov 
than ol-te-half of the shares, or has co~~tributed mar 
capital. Some audit bodies are denic?d the right to cxamille or assess fhe 
goals of government policy, The three Es have found their way into a 
number of labvs defhing the jurisdictions of state auditurs. A typical act 
erri-rbles the auditor to examine the legality of actions undertaken by gov- 
ernmental bodies, as well as the accuracy and completeness of their fi- 
nancial records and the extent to which they have operated in an effi- 
cimtr economic, and effective mamer, 

Charting the aditor's jmfsdictiox-t is not &ays simple because laws 
establishing some bodies may explicitly exclude them from the gex-teml 
statute dealing with the goven~ment auditor. Israel's state Comptroller is 
unusual in having a legal mandate to determhe bvhether audited bodies 
have operated in a "morally irrepraachabk m er," "is recalls the 10- 
cation of the atrditor" head office, only a few Elometers from the place 
where the prophet Jeremiah directed his s h ~ l l  criticism against the estab- 
hshment of his day for its m r a l  shorkomings, The State Comptmkr has 
reprimanded ranking politicians for their patronage activities. It has 
go11e beyod the edges of government, per se, to censure individual citi- 



zens who have contributed to more than one political party in violation 
of what the auditor identifies as appropriate political morals. 

:In point of fact, the explicit metes a d  bounds of the auditor's jurisdic- 
tion may be less importaM than the persax~nel resources at the auditorfs 
disposal and t-he auditor" decisions as to priorities. :Much of what the Is- 
raeli State Comptroller has examined trnder the heading of moral in- 
tegrity could also have been reached mder the headings of legality econ- 
omy, efficiency, ar effectiveness. Even where audit bodies are denied the 
right to criticize government p d k y  they may come so close to that con- 
cept (e.g., by examining major progrm activities that are integrally R- 

hted to policy goals) as to render the prohibition insignificant. 
As auditor.; have e n t e ~ d  issues of special sex-rsitiviC)i they have be- 

come involved in disputes as to "how far should the auciitor go?" The Is- 
raeli State Comptroller has provoked ouf$ursts from rankir-rg policymak- 
ers by reports that expressed opposition to military campaigns. A 
negative report about weapons research and development reached the 
Cabket" table shortly before a vote was scheduled an the contktration 
of the program. That report may have affect& the kcision, by a majoriv 
of one, to cancel it, The audit produced an oulburst against Ihe auditor 
from the prime miniskr, who was on the :losing side of the vote. 

er-rt aditors t ~ a d  cautiousfy in the field of public 
higher education, pahaps out of reipect for the cox-rcept of academic free- 
dom and institutional independex-rce, The typical audit in this fidd con- 
cerns issues af institutional administration or equipment acquisition, 
rather than academic pmgrams- There have been notable exceptions- One 
report by the UK's National Audit Office (NACd) examked the allocation 
of resources to specific programs of ins&uction and research against the 
critaia of fields said to be iunportmt for the natimal economy ho the r  
report criticized a program to encourage early retircrments hecause it pro- 
duced staff reductions in those areas (e.g., science and engineerir~g) 
where the auditor concluded there was a demor-rstrated need for more 
teachg.  It did not reduce staff numbas in the humanities where, ac- 
cording to the NACd, there were surplus staff and programs. A report af 
the Swedish National Audit Bureau criticized the suitability of certain 
courses in programs of architectural education. A report about nine grad- 
uate programs at the University of Lund examin-ted the kcisims of de- 
partmnt heads, the distribution of resources arnong diHerent categories 
of students, and outcomes in terms of doctoral dissertations actual%y 
completed. The conclusiox-rs identified ""goodff and "badf3departments, 



recommended restrictions on the number of students in certain progrms 
and the termirration of skrdents who prove to be unproductive, 

Characteristically mditors have few if any tangible powers to order 
that certain activities go forward or desist. The weight of audit reports 
lies in their prc'gige and their power to perswde other officials, or the 
public at large, that officials have erred. 

Atrditors in same countries have struggled with professional norms 
concerned with the revelation of wrongdoing agahst political pressures 
to sqpor t  the incumhmt ~ g i m e .  The PhiXippines Commission on Audit 
produced several in-tcisive criticisms of prominent programs and individ- 
u& durhg the final years of the Marcos regime. Some of these reports 
were made avdahle for the public at large, while others were provided 
only to ranking officials. The Comnnission on Audit also f inmed  re- 
search by Filipino scholars, whose p a p a w e r e  delivered at academic 
conferences.. One paper dealt with overt and covert motives for creathg 
government companies m d  described the tricks used by political ksid- 
ers to siphon =sources front them. h o t h e r  paper hinted at current prob- 
lems by nttscribing how a previous gencratim of Filipino elites had made 
themselves rich at the state's expense. 

The present Comptroller of t%ie United States, Charles A. Bowsher, has 
argwd that there is muCh work for governme~~t auditors that is not- on 
the fro~~tier of their activities. Significant ecor~omic and social damage 
can rtrsdt from the lack of atter.ltion to routhe issues of management in 
established programs. According to Bowsher, the auditor can use the 
classic prhciples af public admkistration to remkd key officials about 
the importance af orderly budgeting, personnel management, program 
plmning, and monizorhg. 

As auditors have moved into sensitke areas, they have encountered 
challmgcs to their activities. Une of the individuals criticized by the fs- 
raeli State Corrrptroller for cor~tributing to two politic& parlieuappeared 
on teievisiun. H e  deknded his legal and maral rights a ~ d  vestioned the 
State Comptroller" right to criticize lawful activities that he pursued as a 
private citizen. He explained that he wanted to assure postelection access 
for his pokts of view in an election that seemed likely to be closely con- 
tested between the major parties. 

A classic book on auditing written by E. teslie Normanton empha- 
sizes the auditor" rrole of independence, 7i, the extent that auditors crit- 
icize ranking poiiticians, the goals of government policy, or the failure of 
pulicymakrs to ad&ess social problems, the audit body may lose the 



capacity to review the activities associated with those politicians os poli- 
cies in a way that will, be seen as Objective and above the political fray. 
Like other key persol~alities h policyrnaking and administration, the au- 
$itor is well served by political skills and sensitivity. 7'his inchdes 
1C1'1owii7g what to examine, how to present the findings, and how to de- 
fend audit activities agahst other participants in policymakixlg who at- 
tack the a~~di tor  for reports that are perceived as interfering in polities or 
policymaking. 
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A relationship in which an individud or agency is held to answer for 
pdformance that involves some delegation of authority to act. Ac- 
countahility mechanisms arc the ma l l s  estiilblished for determining 
h e t h e r  the &legatecl tasks have been performed il.1 a satisfactory 
manner. 

Accomtability as a relationship involcres one individual or agency be- 
ing held to answer far performance expected by some significant 
"other," Athough our specific concern here is with accountability as it 
relates to structures of governance and administration, accountability is 
a generic form of social relalionslnip found in a variety of contexts. Social 
psychologists and sociologists regard the need of ""having to account to 
others" as a fu~ndamental meam through which individuals adjust to so- 
ciai settings. 

.I\ccountahjlity reliali,onships in the put7jc sector have distinct and em- 
pirically observable phenomena associated with them, In mmy instances 
accountability is associated with democratic admkistration, but in real- 
ity it is as relevant to nondemocratic regimes as it is to those tied to pop- 
ular rule, And altt-tough it is often treakd as a secondary factor in public 
administratim, accountability plays a crucial role in shaping m d  direct- 
ing t-he day-to-day opaatio~~wof goven~merlt, 



aovernance Prebfems and 
Accountability Issues 

Accountability relatiox~ships focus the atte~~tion of pubIic dministrators 
on p""ic"lar sets of expectations about their performance. To under- 
stmd accountability both historically and functionally, we cm view it as 
a sepence of problems facing rulers. 'l"hese include probems da ted  to 
(1) delegat-ing tasks and establishing expectations; (2) verifying the per- 
formance of those hsks; (3) maintaining the responsiveness of account- 
able agents; (4) assessing blame for accountable actions; (5) sortjng out 
responsibility a m q  many agents; (6) detemhing the '"aster;" and (7) 
m a r w a g  under conditio~~s of mdlipi" accountability y s t m s .  

Problem of Delegating Tasks and 
Establishing Expectations 

Historieallly accountability emerged out of necessity as the tasks of the 
ruling household became too burdensome for the r d e ~  Such conditions 
initially lead to the delegation of tasks to olhers, and eventually to the 
granting of authoril-y and discretion to act on behalf of the ruler. With 
those authorizations come explicit and impiicit expectations for lrhe per- 
forma~~ce of those tasks, and it is in this ~ g a r d  that accomtability 
emergeMS a goverr7me1"ttal hc t iox~.  Ihus, arcou~"ttability does not nec- 
essarily imply the existence of democracy; rather it suggests my form of 
governance conducted through some delegation of authority. 

Qnce the decision is made to delegate s m e  authority or task to mother, 
sweral questions must be addmssed, includhg: (a) What tasks shoulid be 
delegated by the rulers to others? (b) To whom should those tasks be dele- 
gated? h d  (c) how much authority md discretion s h o d  these others he 
@'7? Ihe mswers to t-hose questions have varied from society to society 
over time. The common thread m~u"tir"tg through a11 societies is the devel- 
opment of institutionalized accountahilitp relationships that focus on 
what is expected of the agent who is given assigned tasks m d  how the 
agent's actions are overseen. These relationships are fomd in. tribal socl- 
eties and mcient empires, in Eastern civilizations m d  in. the West, m d  in 
modem democratic regimes as well as totalita~an ones, 

What are the xneasures and means for implementing accountability re- 
htimships? This gerreral problem itself has two dimensions, one dca%ing 
with the need to verify that expectations are being met, and the other 



with the desire to rnaintajn the responsiveness of the accomtable indi- 
viduaI or agemy. 

Problem of Verification 

krification problems in accountability refer to the measures m d  means 
for ascertahing whether one" performmce expectations have been met. 
Solutions to the prohiern of verification are as &verse as the types of ac- 
countability that have emerged over the centufies. Rrcorcf keepisrg is an 
ancient mechanism, as are requirements that those records be submitted 
for review. 

Historically, most of this verifkation effort has been d i ~ c t e d  at imple- 
me~~ting accountabitity f-or public finances. histotrle? for example, wrote 
of the need for an office 'khich receives and audits the accounts of other 
offices" who handle large sums of public money (Polifics, VI, viii, para. 
16). His comments reflect the assumption that such a verifying fmction 
was a necessary part of the design of any government that gives a public 
official discretion involvjng the expenditure of significant funds, Broader 
conceptions of the verification function of accountabiliv have emerged 
with concern about the legality, effectiveness, and efficiency of public 
sector operations. As a consequence, the tasks of the modern auditor 
have expar~ded grc?ady to include the techniques of evaluation as well as 
fhmcial accounthg. 

Problem of Maintaining Responsiveness 

Verification that an oflicial is doing what is expected is onc thing, but 
how does one assure the official will remain ~spons ive  to the ruler in 
such situations? This problem represents the more diflicult part of the 
gemral issue of ilnplementing arcountakility, for if improperly solved it 
can defeat: the very purposes for which accountnbiility systems arc con- 
structed. 

As noted previously, accountabiliv relationships are established as 
means for carryir-rg out: the delegation of tasks ilnd commmication of ex- 
pectations- The very effort to establish such a relationship implies that 
there is no intention of completely surrendering authority over the task. 
Rather, there is every indication that the ruler intends to retah ultimate 
control. Thus, in deferring to an accountable agent, the ruler seeks to 
maintak some col~trol. Excessive cor~trol or overcontrol, however; c m  be 



stifling. Too lax conk01 or undercontrol can lead to the abuse of authoriv 
or drift. The prdblern is to design and operate an accountability relatjon- 
ship that focuses on the mai~litenance of respo~~siveness to the rder while 
allowing for tt7e exrcise of needed discretion by the accourlitahle agent. 

Here we fincl a wide raxge of approachewarlid mechanisms for resolv- 
ing m accountability problem. Typically the solution has been found in. 
the development of legal req~~irements m d  smctions, as well as mecha- 
nisms of institutionalized oversight. The methods used in ancient Athens 
wodd not seem too strange to the rulers of modern &mocracies. Regu- 
h r  reviews of how officials conducted the city-state" bbushess were part 
of the p d l c  agenda, and a general review capped every magistrate's 
tern in office. Accusatioarlis hrought by auditors and citizens codd lead to 
puhlic trials, with punishments ra~ging from reprimand and impeach- 
me~lit to imprisonment ar~d death. 

Problem of Blame Assessment 

Implied in the development of accountability relationships is a dilemma 
rooted in the possibility that the accountable individud may or may nut 
be causally responsible for any failure in task perfommce or in meting 
established expectations. The dile a requires that any accourlitahi:lity 
relationship be capable of deaihg with situatio~lis wherein causal respon- 
sibifity for a success or failure is questionable. 

T%e problem of blame assessment is not merely a technical one, for as- 
sesshg blame is a social action and is therefore sensitive to the cultural 
context in which it occurs. To better tmderstmd the nature of this prob- 
lem, consider the four types of settings posited in Figure 39.1. The set- 
k g s  are derived by counterposing two factors related to accomtability: 
fomal answerability and empirical blameworthiness, Formal answer- 
ability refers to whelrher the accomtable actor can be officially called to 
answer for a faikd actio~~. Empirical blmewort-hi~liess refers to whether 
there is an established causal link betweearl the failed actioarli and the offi- 
cial who is being held "to account" h r  the outcome- 

A Type 1 scenario implies a cultural setting that holds an official ac- 
countable only when e or she is bund to be both formally answerable 
and empirically blameworthy. fn such a setting the individual being held 
to account must hold a positim whcre he or she is formally responsible 
for the action and there is empirical evidence linking the indhidual to 
the outcome of interest. In what is perhaps the most famous American 



example of this, U.S. President Richard Nixon was held accountable for 
his actions in the Wttzrgate cover-up because he was both fomally m- 
swerable for the actions of his staff and there was empil.icai evide~nce of 
his invohernent in t-he cover-up. It is likely :Nixon would have escaped 
legal sanctim for lfie actions of his suhordil7att.s if the ""smoki% @nu 
tape recordings, which established Niti-on" empirical blameworthiness, 
had not been available as evidence. 

Under Type 12 cultural conditions of accomtability, it is possible for m 
official who is not formally answerable to be called "to account" if there 
is sufficient evidence (which itself may be culturally dctemhed) that he 
or she hebed cause the performance failure. In such a setting, while a su- 
pervisor of a government-a1 unit may not- be expficitly answerable for cor- 
ruptio~n, poor performance, or even nnisbehitwior by his or her suhordi- 
nates, charges that t-he individual was lax in perfctming oversight duties 
or training subordinates can result in demands for reprimmd or resi.gna- 
t i ~ n .  m e  widespread practice of fidcajng military officers answerilble for 
an event that occurred "on their watch" "presents such an accomtabil- 
ity culture. While no fomal actions may be taken against the oficer as a 
direct conseyeme of the event or performance evaluation, notations in a 
personnel file can mean that promotjons or future assipmen& can be ad- 
versely adjusted as an indimct consequelnce. 

l"ype 111 cdtural settings promok the idea of accountability when an 
official is answeraible even though he or she is not empiricaily $farnewor- 
thy; A weak form of this type of accountability is found in the symbolic 
gestures of many American governmental and corporate leaders when 
they publicly assume responsibility for a failure or problem. Des;pite the 
public humiliation that rnight result fl-orn these mea culpa declarations, 
those s m e  oflicials often escape major sanctions (e.g., resignation) by 
noting that they we= not to blame due to ignormce or the maka- 
sance of sorne sukordinate. Every so often, however; one hears of a major 
agency head or corporate official in a similar si(uatio11 su:$mitting hit; or 
her resigtnation as a matter of honor or obligation. Such a story is more 
likely to come from Japan, kvhere the culture expects such responses from 
their top managers Thus, after a serious jet1inc.r crash in 1985, &e head of 
one company submitted his resignation as a matter of honor. Similarly, 
the head of another major Japanese firm resiped as a m a n s  of apologiz- 
ing for his firm" legal wrongdoing. In neither case was the resiwing offi- 
cial directly or indirectly linked to &e episode?; in questim. Ritthel; it was 
a rdection of Japanese cullrural commiCments to both assume responsi- 



FIGURE 39.1. Cultural Settings for Accountability 
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bility for t-he entim organizatim aid to &fend one's honor kiri) (Bern- 
dict, 1946, especially ch. 7). 

Fhally, Type 1V cdturd settings of arcountabiiity permit someone or 
some group to be held accountable despite bath blamelessness and the 
lack af formal answerability This is an accountability system based an 
scapegaating strategies: the individual or group held "to account" nei- 
ther caused the outcome nor had any formal answerabili"cy for it. Such a 
cultural setting can be fertile ground for the kind of demmizing national- 
ism that leads to genocide and ""ethnic cleansing." In less nationalisfir 
soil, it can still emerge in the f o m  of ge~~eralizrd bureaucracy bash%, 
where Lhe major problems of sociey and government are laid at lrhe feet 
of some stereotyped group of civil serwants. Organizatio~~all blame can 
be ilssessed on "h cvorkers" or "'middle mmagernent" or s m e  ilmhigu- 
aus group of outsiders. A, fairly common example might be a situation 
where a local chief of police hdds miyrority community leaders responsi- 
ble for the police department" imbili"cy to lower community crime rates. 

There is little doubt that to those srurtured in Western cultures, Type I 
settings arc lilkely to constfiutc the ideal among the four alternatives. 
However, lfie reality is that at any point in time and place, an accmnt- 
ability relationshig will be influenced by its cultural settir~g. Thus, it 
w u l d  be a mistake to regard tt7e existence of even formal Type :l account- 
ability relationship as a bulwark against the iherent biases of these set- 
lings. h higf?ly legalistic system of accountability relationships is no 
guarantee of protection for an irtnocent person who is "'set: up" to take the 
b l m e  for a policy or program failure specially when the society or or- 
ganization is ready and nljlling to accept the accusation. 

This was the lesson of the infamous Dreyfus Affair. The sensational 
events surrounding trhe arrest, triaf, cor.lvictio~~, and serrtencing of Cap- 



t ah  Alfred Dreyfus in Frmce in 1894 and his retrial in 1899 are well doc- 
umented. Historians now accept the fact that the French a m y  m;anufac- 
tured evidence that hlamd Dreyfus for being a spy. But it is unlikely that 
a corrupted leg& proceeding would have sufficed to convict Dreyfras. 
Ihe pervasive ar~ti-Semitism &at characterized French culture. at the end 
of the nheteerrth century bvas conducive to laying the blame on a Jewish 
officer to deflect criticism from the army in an etEfort to bring closure to an 
otherwise politically sensitive admkistrative sitzration. A, subsequent bill 
passed in 1906 restoring Dreyfzls to the a m y  and assitgnjng him a prmo- 
tjctn and military decorations indicated the official position of the French 
government that, upon reexamination, there was no evidence of empiri- 
cal blameworthir~ess on Dre)ifus% ppart 

Objectitrely ihe problem for &e "mlersf" is to desil;r~ accowtahility re- 
latimships so that they can be kept within desired culhnral parameters. 
Such soltrtions, holvever, are subject to challenge by others who might 
find their conseqtrences too narrow or marally reprehensible. An overly 
legalistic accountability relationship (Type 1) might result in allowing 
some blameworthy individual to escape sanctions, while a Type fW set- 
ting (scapegoating) c m  produce genocidal results, as it did in Hitler's 
Germany 

Problem of Many-Handed Government 

Complicating attempts to deal with the issue of blame assessment i s  a 
phenomenon that Dennis Thompson (1987) has termed the problem of 
""mny hands." Modem government i s  characterized by a proliferation 
of oflicials and agencies, and the delegation of authorjl-y for particular 
government policies and programs is often dispersed arnow several of 
Ihern. This is especially true in federal systems such as the United 
States where many social and regulatory programwre implemented 
througb a r ~  elaborate array of intergovenInnent;11 arrangments. Even if 
blame assessment is not an issue, accour~tability relatiol~ships must be 
designed to contend with such situations through mechanisms that 
were frequenllty established to deal With sirnpkr form of authority del- 
egation. 

One conseyeme of this pfoblem is an ongoing effort to refurm and re- 
organize governmcnt administration with the intation of making public 
officials more accountable, Raditional solutions to this problem have in- 
volved efforts to consolidate and centralize administrative units deding 



with a particular policy or program (e.g., the creation of the U.S. Environ- 
mental Protection Agency), while other solutions have invoked pro- 
grammatic budget*, the use of task forces and sinrilar organizational 
toots, and the extensior~ of judicial remedies for those who seek redress 
for specific actior~s by puhlic officials. 

Problem of Multiple Masters 

Modernity has also created the problem of multiple masters. The single 
legitimate source of authoriv implied in the above prior prdblems has 
been repiaced by situations where there are multiple claimants m the be- 
havior ar~d actior.2~ of public aclministrators, each with a sufficier~t d e g ~ e  
of kgithacy to warrmt attention. Despite attempts by some to posit a 
sin@ or uitirnak master (e.g., the Co~~stifution, the puhlic hterest, pub- 
lic opinion, the chief executive, social justice), the real world of account- 
ability reflects the ambigdies and comf~sion of administrati\re life in 
moder11 democratic states. Pluralist democracies necessarily create a 
dilernma for those seeking or desiring a unified source of authority, This 
dilemma is perhaps more familiar to public administrators than any 
other group invoked in democratic governance. 

Ihe  dilemma posed by this problem has becm expressed in a variety of 
models. The prcse~lt auihors, for example, have posikd ihe existe~~ce of 
at least four accomtability systems, each designed to reflect a major--- 
and legitimate-source of expectations for administrative behavior and 
each reflectitlg different accozzntability relationships (see Figure;. 39,2). 

Hierarchical Accozdnfabilitgr. Hierarchical accounhbilitJi relationships are 
those most ~ a d i l y  recognized by actministrators and the general public 
because these relationships conform to popular conceptions of account- 
ability, includint; close supervisior~ for corrrpliance with directives. Ihose 
favoring hierarchic& accountitbility system ask administrators to give 
priority to tt7e expectations of supervisors and other top ofiFicials within 
the organization. Cider such a system the ilcfministrator may be afforded 
little discre"lon and is trsually expected to comply with super~risory di- 
rectives, rules, and standard operakg procedures.. An example of a hier- 
archical. account-nbility mechmism is the 
u d  performmce revjew wherein a supervisor reviews and evaluates the 
perfomance of a subordhate for compliance with expectations concern- 
ing t-he individual" J& accomplis:hments d~ril7g that period. 



FXGIJIRE 39.2 Types of Accountability Relationships in Democratic Systems 
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L e p l  Accountability. Legal accountability relationships emere;@ from an 
arella where aulhoritiett; expect accountithle officiais to carry out tasks in 
accordame with constitutional pri~lciples, laws, or cor~tractual obliga- 
tions. l%e emphasis in, this form of account&ility is on admhistrators" 
obligations in light of the expectations from sources external to the 
agency or the hdividual's office- Accountabiliit-y relationships in, this le- 
gal category emphasize oversight and monitoring of pubic officials by 
individuals external to their office ox agency to ascertain whether the 
obligatims have been m t .  The anticomption investigations wl-ricb Ztal- 
ian milgistrates conducted throughout the early to mid-1990s into Lhe 
brihery practices that pervaded the. leadership of their gow 
example of legal wcountability mechanisms at work. Annual financial 
audib are a more common example of this End of accountability rela- 
tionship" In the United States, court review of police arrest procedures is 
anather common example of a legal accountability relationship. 

Politicnl Accountability. Political accountability relationships are stressed 
by those wl-ro dernmd that responsi:vemless take priori@. Under this kind 
of accomtability system, stress is placed m administrators exercising 
$iscretion regarding the various expectatim t h y  face from external 
groupmr market forces. The rdalionship of responsiveness to external 
groups is easiest: to observe in the relationsfip of elected officials to vot- 
ing constituents. The ballot box represents a st-raightfarward accomtabil- 
ity relalionship based on responsiveness to citizen voters. Ekcted offi- 
cials who are not suffjciently respmsjl;~ are not reelected. 

For administrabrs, palitical accountabiliv typically maniksts itself in 
emphases on satisfactim of key stakeholders and clientele-cente~d mm- 
agement. Popdar mmai;emertt reforms of the 1990s, il7cludi11g tot& 



quality manwement and "reinventing government," are exmples of 
management that emphasizes the exercise of discreljon with an emphasis 
on rwponsiveness to key e>tterr~al groups, with a particular focus on cus- 
tomer satisfaction and citizens as customers. Community-based policing 
is a law enforcemmt example of government adrninistratior~ that empha- 
sizes political accountability relationships. Under this for~x of polichg 
officers shift roles from prharily labv enforcers who emphasize arresting 
suspected criminals to neighbarhood public servants who assist citizens 
in community problem soking. Perfomance under this rcsponsivencss 
standard, is fudged, by how satisfied communities are with outcomes, 
such as the level of crime in their neighborhoods and their perceptions of 
neighborhood saiety, rather &an with the nunnber of arrests of criminai 
suspects. 

Prufessiol-~ul Acctlzknfability. The professional accountability relatimshjps 
stress the istdividual responsibility of the admhistrator above all else as 
that ivrdividual exercises discretion on the job. Adrnjnistratars operating 
under prokssional accountability systems are expected to exercise that 
discretion in a m r that is consistent with the hest prokssimal prac- 
tices. Underlying this system is the hefief that workers granted such dis- 
crtrtio1.1 wifl monitm and regulate fiemseives through adherer~ce to pro- 
fessional norms. The relatior.~s:hig is one of supervisl,ry deference to the 
expertise of the administrator. ,411 example of professional arcountabifity 
relationships at work can be seen in. the deference grmted to engineers in 
the design of roads m d  bridges. People without design expertise bvilf de- 
fer to engineers' judgment concerning roadbed specificat.ions and load- 
bearing limits of consh.uctim makrials. Management practices that em- 
phasize worker participation in kcision making exemplify this deference 
to the discretion of workers based on their specialized knowledtge. 

Ihe problem with this muftiple masters cox~text is that puhlic ager~cia 
and pu$lic managers find lrhemseks facing more tha3.1 one set of kgiti- 
mate accountnbility expectatior~s sirnultar~eously (Uubrrick and Romzek, 
1993). M i l e  each system by itself might represent a relatively unambigtr- 
ous set of expectations to guide m d  assess behavior, their sirntxltmeous 
application renders accountability one of the great challenges both for 
govement  bmaucracks and those who seek to hold them accountable. 
For managers and agencies irs this situation the challemlge is deciding 
how to prioritize and manage these various institut-ionaljzed sets of ex- 
pectatio~~s. Their goal is to accommodak as many expectations as powi- 



ble vvhile avoiding alienation of those actors vvhose expectations carnot 
be accommodated sufficiently 

Aggrauatir~g this problem f-or managers and age~~cies is fhe shifting na- 
ture of the arcountability systems and the dynamics m o n g  t-hem. Gken 
the complex and frequently col~tratlictory natwe of the rwltiple expecta- 
tions adm3wlistrators face, tbe very process of meetkg some expectations 
may entail faillkg to meet other expectations. Furthermare, the very act 
of giving prioriey to one set of expectations over another is Ijkdy to gen- 
erate other expectations and conflict. 

How does one get effective performance from accountable officials 
subjected to the problem of multiple mastm? Put briefly for those who 
hold pU$lic admhistrators arcountable, the question is how to overcome 
the actual and pote~~tial deterioration of puklic services that is likely to 
dwelap arr; a resuit of the mulliple masters probiem. At this level, the 
problem once again may be a matter of haw the account&ility systems 
are designed and applied. Dependhg on holv this problem is perceived, 
proposed and actual solut.ions have run the rmge from centralization (to 
focus the attention of administrators m the priorities of a single maskr) 
to market-based strategies such as privatization and contracting out (that 
focus attention on the desires of multiple masters). 

Problems of Managing Under Accountobiliv Systems 

Accountability relationships are one of the great challenges for both gov- 
ernment bureatrcracies and those who seek to hold them accountable. 
T%ere is a tendency to view accountability as one-way relationships, with 
the focus on the influence of the controller on the controlled administra- 
tor's bbehavior, fn fact, publjc administrators often play active roles in 
these accountability relationships, influencing the expectations others 
have for their perfomance and the choice of mechanisms un&r whiCh 
they will be held to arcount for t-hat performance. 

Modem foms of accountnbili;t?. involve highly complex relationships 
and they are especially significant for those who must deal with their 
managerial implicatisns. The combination of the problem of multiple 
masters and the diverse m d  often conflictkg expectations they are likely 
to generate p r c ~ n t s  practitiowrs with an accoulltability dilemma, The 
essence of this dilemma is the inability of ""accountable" entities to rc- 
solve the problm of many masters and Illanage the government" busi- 
ness under conditio~~s of multripk accountability relations:t7ips ar~d sys- 



kms. This dilemm is an important issue eune~ing f r m  the cunent state 
of public admhistration, The management problem posed by account- 
ability reiatiomhips is both inescapable and oqoing. 

For pllhlic administrators, mar~agement under this dilemma is a chal- 
lenge that can be approached in a variety of ways. Under col~ditions set 
by the accountability dilemma ptrblic mmagers face role choices rangkg 
from doing nathhg or preparing for "'dmage contral" to seizkg the hi- 
tiative and shaping the situations and expectations their agencies might 
face. We can view those alternatives along a continuum and lugical%y 
identify four orientations managers can assume vis-2-vis the accountabil- 
ity dilemma: passivity, reaction, adaptation, and strategic control (see 
Figure 39.3). 

Passivity-ignoring or maintaining an indiffere~~t stance regardi~lig the 
dilemma-is by definition the h e n c e  of a solution to the managment 
problem. Assuming this pasition subjects the administrators to the 
whjms of paljticd lortwne- Whjle such an orient.ation might be an unwise 
choice, same admiuristrators may find they have na other opt-ion given 
circurnstames that would purrish a morcl a c ~ v e  stance. 

Reactive m a g e r s ,  in contrast, are those who focus their attention on 
dealing with the consequences that the accomtability dilemma has for 
themseiwes and their age~~cies. Rather than monitoring or t a h g  ar~tici- 
patory actions in light of &an@% expectatio~~s, reactive managers 
choose to wait ar~d see what: will rcsult from a gi \ ie~~ situation m d  deal 
with the consequences that result. For example, rather than trying to in- 
flzrence their agency" btaaget allocation, reactive managers take what- 
ever actions are necessary to deal with the consequences of any budget 
cuts or increases as they occuu: 

Adaptive managers are likely to assess emerging situatioals and take 
anticlipatmy steps to minirnize costly cmsequences. For exampie, look- 
ing ahead at how the central budget office or the legislabre is likely to re- 
spond to alten~ative actions, adaptive managas will select that option 
that might satisfy or maximize the most positive outcome from the hdi- 
vidual's or agency" perspective. 

Strategic managers view their job as dealing with agmcy task environ- 
ments in order to help shape and direct ven control-the emerging ac- 
countability dilemma that their orgmizations might encounter m d  to in- 
fluence likely consequences. Thus, a manager xnight find it worthwhile to 
:lobby both the budget of ice and the legislative body in order to instill in 
them a sense of what they s b u l d  expect from the agency 



FIGURE 39.3 Solutions to Manageriaf Challenge of 
Multiple Masters Role Choice 

Passive Reactive Adaptive S h  tegic 

Focus Ilrpllegw on 
Emvircmment - - - XXX 

Situations - - X X X  XXX 

Conse yuences - XXX XXX XXX 

Summary 

The reaiiiy of acimifiistrative dynamics is such that we somtimes lose 
sight of the fact that accountability hvolves a number of k~krrelakd and 
ancjmt pr"biems. Many of the poblems derive from the need for the 
""ruler" to deter~xke what to delegate and haw to hold the authorized 
agent to account for his or her actions. Others reflect problems derived 
from the enorlxous scale and scope of modern governments-problems 
related to the rnany hands and rnany masters that characterize today's 
politic& systems, 

The fundamental dynamic of accountability remains that of ensuring 
that puklic admk~istratm pursue puhlicly vitiued goals ar~d satisfy legit 
imake expectations for performance. As a result of dealing with these 
problems over time and across different contexts, contemporary account- 
ability relationships are ixlherently complex, reflecting dikrerse cultural 
settings, varied ixlstittdtional arrangements, and individual role choices. 
None of those mmy m d  vasious solutions, however, can or should be ex- 
pected. to "ong an end to the problems of accountability. 
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Douglas F. Morgnn, 
Pt3rfland State U-~ziuersr'fy 

The disinterested performance of a duty by government andlor its 
agents on behalf of a superior. 

&spite the varjety of uses of the term "stewardship" in the literature 
and practice of public adminiskation, it has retained a suryrising cmsis- 
kncy of meaning that rekcts its etyxnological roots. AIthough the km 
has biblical origil~s, its use in governmalt arose dmhg  t-he medieval pc- 
riod. It was associated with t-he work performed on behitlf of a lord or, in 
the case of kingship, on behitlf of the crown. Nomally, this work inwolved 
responsilbility for mmagixlg the basic fhmcial m d  household activities of 
the estate. After the English civil kvars in. the Z64Os, stewardship ixlcreas- 
jrtgly became associated with action undertaken on behalf of the **peoplerr 
or their surrogates. Thus, when the term "skwardship" is is0un.d in the lit- 
eraturtt and pmctice of contemporary public administration, it still ref1ect-s 
its etymological origins of disinterested pe r fmmce  of househldlike du- 
ties by gover~lment and/or its agents on behalf of a superior, 

Iherr;. are three characteristics of &e tern that have been consistentiy 
reflected &roughout history and are retaked in their c u r ~ n t  usage in the 
literatz~re and practice of p.ublic admkistrahn. First, stewmdshjp hrzs al- 
ways entailed some kind of subardhate role to a superior on kvhose be- 
half one acts as a steward. Second, stewardship has always been associ- 
ated with managing the basic, hut critically important, actkities of an 
enterprise that is too large and complicattzd to be performed by m e  per- 
son. Filrally, the activities undertaken by stewards have always reyuixd 
a distinctive competence in managing those mdime~~tary financiai, Legal, 
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and housekeeping functions that are critical to the well-being of the 
:larger organizational entity Each of these characteristics is rcspmsible 
for creating a distinctke set of questions and, co~~seq.llently, for the con- 
siderahte debate and writing about the appropriate s tewdship role of 
careel- administrators in systems of democratic governance. 

2. Upon whose behalf da public admkistrators act as stewards? 
2. m a t  mmagerial functions and tasks c m  appropriately be 

delegated to administrative subordkates? 
3. Wl~at kind of expertise and competence is rrecessary for the 

successful perfommce of me's stewardship role? 

Stewards hip: 
Who Do Carwr Administratars Serve? 

Who do career admkistrators serve when they perform their steward- 
ship responsibilities? This question is answered qt~ite differently depend- 
ing on which system of governance one uses as the basis far answering 
the question. The answer is somewhat clearer in France and England 
than it is in the United States, where career admhistrators carry out their 
work within a separation of powers system in which no one bran& of 
g o v e m m t  ismereign over the other. In England, career admirlistra- 
tors operate under a doctrine of "'ministerid responsihi:lilyf" which at- 
taches their stekvardship responsibility to the government ministers of 
the day (Rohr, in Cooper 1994, Chap. 27). In France, hawever, where the 
prkciple of the "'general witlf'is embodied in the doctrine of parlimen- 
tary supremacy, carter administrators hold stewardship altegiance to 
Parliament ratl?er than to the iizdividual government millisters them- 
s e h s .  At a practical level, this creates the possibjlity for career adminis- 
trators in France to invoke their stewardship responsibjiity to Parliament 
as a whole in opposition to t-he policies or pra"ti""w"i "ven mi"i"er. 

erican constitutior~al tradition of xpara t io~~ of pow- 
ers, the locus of stewardship responsibility is much morcj problematic for 
career administrators in the United States. To whom do admkistrators 
owe allegimcexs it Congress, that makes the lakvs? Or is it the president 
who executes the laws? Or is it the courts who interpret the laws? Or is it 
the U.S. Constitution as a whole and its encompassing web of offices, 
processes, and institutions? An increasing number of scholars have ar- 
gued that career administrators in lrhe United States are stewa1"6Ls of the 



constitutional enterprise as a whole (Rohr 1986, 1987; Burke 1986; Kass 
and Catron 1'390, Chaps. 2 and 4; Morgan, in Cooper 1994, Chap, 7). In 
charghg administrators with responsibility for the whole, the question 
arises as to what distinguishes Lhe stewardship reipo~~sihiiity of career 
aclministrators from other pubtir off-icials, such as judges and elected of- 
fieeholders who also pledge their aUegiance to the constitutional enter- 
prise as a whole? 

J o h  Rohr, ane af the leadhg advocates af a central stewardship role 
for career administrators in the American democratic process, answers 
this question by arguiq that the career public service now perfoms a 
role originally intended by the founders to be played by b o t h ,  the U.S. 
House m d  S e ~ ~ a k .  Senatorid attributes like duratio1.1, expertise, and sta- 
bihty have been eroded by electoral changes. ""E a word, todays Senak 
is not the sort of institution the Federalists wa~ ted  and the Anti-Federal- 
ists feared. The closest approximation . . . c m  be found in the career civil 
service, especially at its higher levels." Rohr also argued that with its 
merit system and affirmative action policies, the Americm bureaucracy 
serves to curb the excessive filtehng and refinhg, which the htj-Feder- 
alists hared would undermine the representative function of the House 
of Representatives. h short, "the administrative state with its huge career 
public service, heals and repairs a defect in lfie Constibtion of the United 
States" "(~ohr 1987, p. 142; Rohr 1986). 

A varfat-im~ on Ruhr's argument uses ihe balaxe wheel metaphor tru 
emphasize the important stewardship role American career admhistra- 
tors play as "'keepers of the central questions" that are necessary to hold 
the American system af constitutional governance on course: balmcing 
concerns for efficiency and effectiveness with the need for respon"ive- 
ness, balancing the protection of individual rights with majority rule, and 
balancing the substantive claims of liberty, property, and equality The 
justifieatio~~ for careel- administrators playh~g this role rests 0x1 two con- 
siderations: t-he peculiar competence that career administrators bring to 
their work a ~ d  the social a ~ d  economic t ra~sfomat io~~s  that have eroded 
the capacity af the various social and governmce institut.ions to partici- 
pate meaningfdy in helping to pmforrn th.is balancing rde (Morgan, in 
Cooper 1994, Chap. 7).  

Stewardship and the Limits of Delegation 

Stewardship presupposes the delegilCior.3 of aulhority by a superior to act 
on lrhe superior's behalf, This presuppoSition affect'"; two ce~~tral domains 
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of administrahe practice, one involving internal management systems 
and the other involving the relationship of administrative entfiies and 
their agents to the other institutions of democratic goven~arlce. The man- 
agekiai domah is concerl~ed with creatil7g lfie most propitious conditio~~s 
for delegating respo~~sihility dowr~ward wilfiin an organization in order 
to achieve effectively the orgmizatian% mission. In like mmner, the gov- 
ernance domain is concerned with creating the necessary atrthonty for 
admivristrators to exercise their stewardship responsibility, regardless af 
what managerial system is in place. 

The managerial side of the delegation issue has been influenced by the 
same kind. of considerations that have dominated. privak-sector orgaPli- 
zations. n?luch energy has been devoted to designing organizationai 
stmctures, ernpioyee incentive systems, and task management mecha- 
I7isms that will result in lrhe most productive outcornes and highest levels 
af employee satisfaction (Likert 1961; McGregor 1967; Demkg 1986). m e  
governance side af the delegation issue has focused on various efforts to 
strike an appmpriate balmce between controllkg the abuses of admkis- 
kative discxtion and stnzcturing its exercise in ways that recognize the 
disthctive conthbutions of the admhistrative function in contrast t-o the 
legislative and judicial activities of democratic governance. 

l'he starting point for skikfng this balance necessarily begins in mod- 
ern day rule-of-law systems with a11 affirmathe grant of authority by 
the administrator% legally comtituted superior. There is a presumption 
that career administrators have no atrthonty to act without legal autho- 
rization to do so. In practice, this legal aufiorizatian is frequently diffi- 
cult to find, since the vast sngorily ol action tlndertaken by admhistra- 
live agents comes from informal action that cannot be tied directly and 
immediately to any fomal legal process such as rulemaking, adjudica- 
lion, or judicial review. In the case of the United States, where formal ad- 
mi~~istrative rulemaking is more widely practiced than in any other 
cowltry, one shndent of the admirlistrative process has estimated that 80 
to 90 percent of admhistrative discretio~~ is exercised without any direct 
and for~xal comection to any legal authorization (Davis 1971). Many ar- 
gue that since the practical realities of administrative life preclude this 
kind of direct legal atr"clnority, in order to preserve "a government of laws 
and not of men," administrative systems should rely much more exten- 
sively on internally initiated organizational processes that confine, 
structure, and check the exercise of administrative discretion f Davis 
1971) and on the passage of laws with ciclamr administrative standards 
(Lowi 19"i"). 



&spite FXe~ulean eMorts to make administrative stewardship legally 
safe for democracy, vast mounts of discretion continue to exist without 
very pe"se legal guidelines for its exexise. W e n  legal controls have 
been puhed as far as possible, the debate over admhistrative discretion 
shifts away from a focus 0x1 the negative merit of controilinl: its abuse 
through law to a focus on the positive merit that arises from the distinc- 
tive contributions that administrative stekvards c m  make to the demo- 
cratic governance process.. At this point adherence to law as the focal 
point of administrative stewardsw gives way to discussions of adminis- 
trative competence, 

Stewardship and Competence 

:It grnwithout saying &at one mtrusts others with skwardship respmsi- 
Ibi1it.y. only t-o the extent that they possess the competence to carry out the 
fmct ions entrusted to them. But what kkd of competence do admislistra- 
tors need, especially in, moder11 systems of democratic govemmce"!ee 
different answers can be found to this question in the literature and writing 
on public administratim. Each mswer reflects the h d  of peculiar compe- 
tence that i s  bdieved necessary to preserve a healthy system of democratir 
gwemanm-public accountability efficicmt and effective aclministration 
of the public" buskless, m d  the protection of individual rights. 

Ensuring Accountability 

When legal accountability proves *sufficient to guide the discretionary 
exercise of stewardship authority nmkgal forms of accountability in- 
cxase in iunportmce. There are as miany different versims of administra- 
tive accountability as there are democratic masters. AE tlllese masters the 
elected officids? Are they the organized i n t e ~ s t  groups that attempt to 
influence the electorai and administr&iwe processes? Or are they the 
public btitutions, their orgmlizational missions, and lrhe collective wis- 
dom that these hstitutions embody? Answers to these questions give rise 
to at least three types of nonlegal adrnivristrative accountability: policy 
account&ility, facilitative accountability, and ixlstitzrtional account&ility- 
A somewhat different kind of adminjstrative cmpeknce is necessary to 
successfully carry out each of these m d d s  of accountability, 

The most common model of administrative accountability, made fa- 
mous by Woodrow W o n ,  draws a dislix~ction betweer7 policy-level 
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questions that determine "what to do" a d  administrative-level ques- 
tions that &ape "how to" carry out these directions. Under this model, 
aclministrative compete~~ce consists of tt7e capa"ty to appiy one's skiils 
in a neuLral kchr~icai manner, indiffere~~t to the ends being served. 

:Increasingly, the VVilsol7ian model of policy accountability has been 
under~xined in the Western industrialized world by the proliferation of a 
multiplicity of interest groups and the sirnultarreous difficulty this c=- 
ates for sustaining a consistent societywide policy consensus. h this kind 
of hpperpluralistic environment, the model of neutral administrative 
competence gives waq. to even-hmded facilitation of the cmtested claims 
of various constituency interests, In the words of one sbdent of the cur- 
rent administrative process in Great Britain, career administrators in- 
creasir"tg:ly negotiate "the common growd of divuted value territory . . . 
keep the show on the road, settle disputes and make things hilppen"' 
(Richards 1992, p. 17). This  view is even more pervasive in the United 
States, where interest groups have long domiurated the policy and admin- 
istrative pmcesses (Lowi 1979). 

Closely aligned with the model of faci1itatit.e accountability is the role 
career administrators can play in structurifig m d  facilitating an ongoing 
dialogue with citizens in what have been characterized as ""puhlic en- 
cow~ters" (C;oocfsell1981). These encounters provide an opgorhnity for 
aclmk~istrators to educate the cjtizenry by modelil7g the conditiol~s for 
healthy public discourse bet we er^ the gwernment and its citizens;. :Wlar"ty 
argue that this kind of stewardship activity plays a decisive role in 
bujlding m d  mintaining a community 05: shared mearrjng (Fox anct 
Miller 1994; Cooper 1991; White, in Kass and Catron 1990, Chap, 5). 

A final version of accountability that is emphasized by sorne scholars 
focuses m the w i s h  and prudence elnbodied in institutional practices 
and the unique qualities of the bureaucratic: setting, such as the rules of 
evidence, burder~s of proof, ar~d decision d e s .  Taken together, these arm 
aclministrators with a special kind of prudence or practical wisdom Lhat 
enables them to codesce consicferatio~~s of workability, a c e t i l i  and 
the proper fit of a proposed admkistrative course of action with the cir- 
cumstances and capacity of the agency (Morgan, in Kass and Catron 
1990, Chap, 2; Terry 1995; Morgan, in Bowman 1991, Chap, 2). This 
m d e l  of institutional accoul-ttability emphasizes the importance of being 
guidied by what has proven to be workable in the past in addition to be- 
ing guided by the policy directives of elected officials and the preferences 
of constituency k"tterests. 



Promoting Efficiency and Effectiveness 

The m s t  widely recognized competmce associated with admi~.listra- 
t h e  stewardship is the promotion of the efficient and effective man%@- 
mcnt of the public" business. In fact, the values of efficiency a11d effec- 
tiveness have served as the driving force, especially in the Lmited 
States, far the creation of a professional cadre of career ptrblic servants 
(Stevcr 1988). It is the (famework that has guided the classical Weberian 
model of bureaucracy and the policy-admhistration dichotomy made 
famous by Woodrow Wilson, But even in Great Britain and France, 
where the principle of civil servant autonomy is not as evidenk assist- 
ing the mirtisters (as is the case in Great Britain's system of mir~isterial 
responsibility) or assistillg the Parliament (as is the case in France's sys- 
tem of pariiamntary supremacy) is done il.1 the name of, and for Lfie 
sake of, making gover~~mentill policy ini"ciatives mare efficient and ef- 
fective. 

Protection of Individual Rights 

The stewardship responsibility of career administrators to protect indi- 
vidud rights is especially evit3erlt in the United States. Lockean princi- 
pies of democratic self-goverrlmer~t, a stror~g separation of powers tradi- 
tiort, and a very active Suprme Court have actualized Lhe commitment 
to hdividual rights by career admkistrators in. ways that go far beyond 
the admhistrative practices fomd in. Englmd and France, This tradition 
of individual rights is so strong that s m e  scholars have made it the pri- 
mary moral responsibility of career administrabrs in the United States 
(Davis 1971). 

:In sumnary, the usage of the term "stewardship" in discussions in- 
volwing public policy and public aclministration in m d e r n  democratic 
systems of gowrnance reflect two characteristics that are part of its ety- 
mological history First, admi~~istratrors are fiducriay agents of their 
democratic lords m d  masters. At times, this lard m d  master is seen as 
the ZIOX popali, but, more often, it is the elected representatives, the laws, 
and the constj.tut-ions that are the mediatkg expressions of the vox populi* 
Second, career ad~ninistrators am increasingly viewed as critically impor- 
tant, if not cqual partners, in stewarding the healthy functioning of our 
rnodern systems of constitutional democracy. 
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Recognizing that one is a fiduciary of the public trust and responsi.b%y 
serving the public interest with honesty, fairness, and integrity while 
overseeing the operations of government. 

Administrative morality in public dministratiox~ is a diificuft cox~cept 
to &fine. ""Administrative" refers to those persorls whu occupy positions 
of authority within goverrlme~~t. They perform the duties ide~~tiiied by 
Guliek in his 1937 report for the Brawnlow Commission as POSDCORB: 
plannhg, organizing, staffing, directing, coordinating, reporting, and 
budgeting. They may perform these "unctions at the executive, mmger-  
id, or supervisory levels. They may be political appointees, career civil 
servants, or simply persons who e m  their living in federal, state, or local 
governments and in not-for-profit organizations. Administrators are 
those who carry on the business of government by ensuring that equi- 
table and legitimak serwices are ddivered efficientiy a ~ d  fairly. They are 
often called bmaucrats because they work in a bumaucracy 

"Morality" refers to bath character m d  behavior. It is a term that cap- 
tures who one is, as well as what one does. Moral adrnivristrators are hon- 
est and honorable. T%ey cm tell right from wrong. They serlre the public 
interest with integr* and justice. They put the httzrcst of the govern- 
ment and citizens above their own personal interest, They have an inner 
core of stfength which enables them to make difficult decisions, and they 
live their commitment to uphold lfie .law of their .land. 



John Rohr, an h e r i c m  scholar, says that admhistrxative morality is a 
function of the regime, that is, of the f-undamental political order of a 
country. In his book Efhicsfor B~~re1~zrcrat.s (1989), Rohr argues that unless 
an administrator bdieves in the value and morality of the underiying p" 
litical order of his or her cour~try, &sues of administrative moraliy are 
impossible to address. Clne c ot retnin personal mordity kvhile enforc- 
ing labvs or implementkg pmgrms of a fundamentally immoral regime. 

T%e concept of admkistrative morality implies that private virtue ex- 
lends to pu:blic virtu.@. Dennis Thompson, in his discussion of "Xntegri.ty 
in the Public Service" (19921, explains, "Personal ethics originates in face 
to face relations mong  individuals, and it aims to m k e  people rnora1l.y 
better. Political ethics arises from the need to set standards for imper- 
sonal relati01.1~ mox-rg people who may never meet, ar~d it seeks only to 
make pubfic policy better by making public officials more accountable." 
In other words, administrative morality requires both good character and 
just behavior. It is the opposite of administrative corruption, which is the 
abuse of one" governmental role to promote one's private advmtage. 

Origin and Subsequent History 

Admi~~i?jrrative moraiity has been a topic of discussior.~ for more than 
twe11ty centuries. This hrief description of its history is not memt to be 
comprehensive, but illustratitre. In China, Confucius (c. S W  B.c.E.) taught 
that those who enter public service must have high moral virtue, seek af- 
ter holvledge, and have a propensity toward action which maktains 
justice and peace- In the Judaic-Christim tradition, humankhd is asked 
to love mercy, do justice, and walk humbly with their deity. The fourth 
century (B.c.E.) philosopher Aristotle p rovided a framework for under- 
standing moraiiity that continues to influence thinking about administra- 
tive morality today. 

aristotle's vision of morality is described by Glenn Tinder in Politicezl 
Tkinkiq: The I')err?~zniUI Q U ~ S ~ ~ Q ~ Z S  (1991): wetl is not doing just as 
one pleases but depends on mderstanding and adhering to a pattern of 
life that is valid for all htrmm behgs; discovery of this patter11 requires 
unusud insighl: as well as the gradlanl develupmcnt of tradition; most 
people, therefore, need society to provide moral dimination and struc- 
ture for their lives; governxnent is the principal agent of society and thus 
is proyerly invol:ved in the fulfilhent of society's moral responsibilities" 
(p. 176)- 



How, then does the moral administrator act in his or her role as "pprin- 
cipal agent"'? Tinder explains, "Mmeovcr the moral ~sponsibilities of 
government should be carried out less through coexion than through ex- 
ample, through education, a d  t h r a s h  the respect, rather tl-ta~ fear, in- 
spired by the laws" (p. 176). 

Justice is an importmt theme through the centuries of discussion about 
admivristrative morality, although, historically scholars have not agreed 
on what is meant by justice, For Aristotle in the four& century justice 
meant distribution in arcordance with mer2. For Marxist philosophers, 
justice means disthbution in accordance with need. 

:In her book Six Tlzeuries of Justice I,ehacqz (1986) ciiiyturcts the complexity 
when she raises these questions: "Does justice require maximking utility, 
benefiting the least ahantaged, acccpthg the consegumces of choice, 
honok~g  humi-u.1 dignity, treating equally, or liberathg the poor m d  op- 
pressed?" "ese questions remain cl-itical as one explores the defhition of 
administrative morality, for, jndeed, the moral admkistrator mtxst "'do 
justice m d  act with benevolence m d  in,tegrityM @e&ardt-, 1991). 

The founders of the United States were convhced that humankistd are 
creatures of self-hterest, and determined that the only way that adminis- 
trative morality could be ensured was thorou* a constitutional system 
of checks and balazces. fames Madison, who has been called the philotio- 
pher of the U.S. Constitution, explained in Federalist No. 51, ""l mm were 
angels, no govepnment would be necessary . . . In haming a government 
which is to be admjnistered by men over men, the great difficulty lies in, 

this: you must first enble  the government to control the governed; m d  
in the next place oblige it to control itself." 

Professional and scbalarly discussion of adminish-ative morality in the 
field of public admil-tistt.atim began in the United Stales in the late nine- 
teenth century In a reaction to populist government the earliest scholars, 
mmcrly Eaton (1880) a ~ d  Wlson (1887)' cast administrative morality in 
terns of efficiency and productivity. 'ferry Cooper, in his introductory 
chapter to .the Harzdhoh- of AdmilzisCrative Ethics (1994), explains, '"l- 
though the Pragressives were concerned about the unfairness of m e q ~ ~ a l  
treatment of the citizenry based on willhgness to lend support to a polit- 
ical machine, they were even more distznrbed by the inefficiency of these 
informal governments. . . . f i e  comes away with the iunpression that the 
m r e  serious defect in machine govemrnent was thought to be its ineffi- 
ciency rather than its lack of justice or liberty. Ethical conduct (adminis- 
trative moraijty) for the Progressives was efficie~~t acti011'3p 4). 



Thusl t%ie ofigin and history of a concern with administrative lnorafity 
strekhes through the centuries, Although nei.ther serious scholars nor 
pacticing admir~istrrators have come to a firm agreement on what is 
meant by the tern, they do agree that it is xlecessary for good govern- 
mex~t. They also agree that it somhow entails an element of justice, and 
that it: is both a part nf the fiber of the admkistt-ator and the rc?sdts of ad- 
mkistrative actions. M a t  they're not as certain about is how to ensure 
adrnivristrative morality- 

Underlying Theoretical Framework 

:In this latter part of the twentieth century, there is not yet m underlying 
theoretical framework of administrative morality. b the r  there is a con- 
glomerate group of scholars, each investigating and tfneorizjng &out 
some small part of what it means to be a moral admkistrator, or how a 
gover~~ment or a citizenry encourages administrative morality; or haw 
adrnivristrative morality can be taught, encouraged, or enforced. Today's 
scholarly divergence is rooted in what has come to be known as the 
""Fedrich-Finer debate." 

Begm in the late 1 9 3 0 ~ ~  the debate was summasized by Finer (1941) as 
follows: "My chief difference wieh Professor Friedrich was and is my in- 
sistence upon distinguj,hing responsibiiity as an arrangement of correc- 
tion ar~d pu"i"hment even up to dismissal both of politicians and offi- 
cials, kvhile he believed m d  believes in reliance upon responsibility as a 
sense of responsibility, largely unsmctioned, except by deference or loy- 
alty to professional standards.'' 

This debate has continued in one fom or mother through the years. In 
1995, it haa become a part of two :large frameworks which Brent MlaU 
(1991) calls the ""breaucratic ethos" and the ""dmocratic ethos." Withh 
the bureaucratic ethos paradip,  the public administrator is viewcsd as a 
technocral: who is employed to follow directio~ls, and who requires con- 
trol mChanisnns to ewure responsihie mord conduct. Administrative 
morality here is couched in, terms of techical expertise m d  efficient gov- 
ernment ser~rice. Withh this paradigm, public admivristrators are viewed 
as functionaries, not critically responsible humans. Their authority is 
pmdicatcd upon Weber" swerkmtionale: legal rational authority In this 
set of assumptions, adminish-ative moraljv emertges from a system of le- 
gitimation rather than a system of values, Here the m r a l  dilemma is 
hOw to mfome t-he ruiewwhat is knovvn as how to get administrators to 
"do fhe thing right.'" 



TThe democratic ethos, on the other hand, places administrative moral- 
ity in a societal. framework, vvheret the m r a l  administrator is described in 
relation to regimc. values, citizenship, serving the public interest, and 
commitment tru social equity The democratic ethos calls for responsive 
and rwponsihle decisio~~makers who are able to define the elhicili dirnexl- 
sions of a problem, m d  to identify and respond to m ethic of public ser- 
vice. Those who argue for a democratic ethos in admhistrative ethics 
suggest that no public servant is insulated from politics, m d  that simply 
following the rules may be an inadeyate moral response. Within the 
philosophy of a democratic ethos Lies the recognition that a public ad- 
ministrator may be reyuired to choose between two evally iegal possi- 
bihties, and must, t-herefore determine "to do the right *hg.?' 

The horns of the dilemma can be captured in the current corlcerlls 
wrldwide &out cmtroliing corruption in government. The hureau- 
cratic functionary carrying out carefully prescribed techical responsibil- 
ities will have little opportunity to act corruptly, to comter, or even to re- 
port corruption of political officials. Bureaucracy is predkated upon 
control by laws and smctions, The bureaucrat whose behavior must be 
controlled is seen as a technocrat, not a moral. act-ar, As the nineteen& 
cenkrry phihopher de Tocqueville pointtzd out, it t aks  moral effort to 
probe for persollal insight. An emphasis on following the rutes dimin- 
ishes the ability to make mord judgme~~ts, 

(-ln the other hand, the puhiic administrator who is a responsible citi- 
zen first is not so easily controllable, This admkistrator exercises discre- 
tion, rather than blind obedience. For m administrator seekhg to "'do the 
right thhg," John Rohr (1988) suggests that the moral problem is "'how to 
exercise his discretionary powers in a responkible m 
he is not formal@ accountable to the electorate" ((p. 170). Here, adminis- 
kative morality requires integhty, which has been charilcterizd by Do- 
bel @WO) as "regime accountability, personill respon"ibility, and pru- 
dence." Such integrity may m m  that the puhiic employee is less 
con trollable, but more resp ox~sihle. 

T%e ideological difference between controlled behavior m d  socially re- 
sponsible behavior is captured in what" s o w n  as the ethical "'fow" m d  
""high" roads. The ""taw road" i s  reactive and negative. It emphasizes 
compliance, and can result in adherence to the letter of the law while the 
intent of trhe law goes ul-taddressed. The "low road" focuses on prohibit- 
ing wrongdoing and revires daborale rules with strict enforcement pro- 
cedures. Here admhlistrative morality can be described as obedience and 
compliance. 



The "high road" is an affimative strategy that expects administrative 
discretion, encourages ethical behavior, m d  deters, rather than merely 
detects, prtrblems. The ""high road'" is proactive a d  af1i-t-ming. It is the 
road of peogslie with high standards. Here admsstrative morality can be 
described as responsible, responsiw bhavior at its hest. 

m a t  kinds of admkistrators are able to take the high road? T%ey were 
first descrilbed by Stephen Bailey in. a 1964 article k Pldblic AdmZ'nis,ctrafi~n 
Rez~iew. Bailey identified three mental attitudes and three moral qualities 
necessary for administrathe moraljty, Public servants, he said, must have 
the qudities of optimism, courage, and fairness tempered by charity. 
These qualities will. lisrteract to enable the administrator to overcome the 
inadecyui-ttr information, mbiguity, and indecjsion that are inhererlit in 
the government workplace. Bai lee  description of administrative maral- 
ity is the foundation upm which the currcrlit discussion of virtue and 
ethics are based. 

Clearly there is disagreement about how to describe administrative 
morality and how to ensure it. As Jos (1990) noted, "'Public admkistra- 
tjods attempts to kvelop an account of the mordly responsible admin- 
istrabr now span 50 years, and while the effort has been worthwhile, the 
results have been disappointing." 

Curmnt Practice in the United States 

According to John Rohr (1989) in his study of administrative ethics in 
four countries: 

Ethics in American public administration falls ccmvenientfy into two major 
categories-the legally enforceable and the aspirationat. The first deals al- 
most exclusively with financial irregularities in such matters as briberyf con- 
flict of interest, and financial disclosure, For the most part, these questions 
are governed more by statutory ccmstruction than by constitutic3nal princi- 
ple, The second category gcles beyond Xegal obligation and looks for practi- 
cal ways in which civil servants d g h t  operationalize their oath tcl uphold 
the camtituti~n of the United States (p, 505). 

Current practice in. the United States cm be illustrated by the results of 
recent surveys. Patrick Dobel" (1990) survey of U.S. government em- 
plopes indicaks that 22.4 p e ~ e n t  of the respondents believe that public 
organizations follow the "low road," with "a reactive, legalistic, blarne- 
punishment approach that focuses on discouraging and detecthg uneth- 
ical behavior m o n g  public employees.'" The ""high road" was much less 
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evident in this survey with only 7 percent of the ~ s p m d e n t s  reporting 
that their organizations utilize "ppmactive, human-developmeM, proh- 
lem-solving approaches that focus on mcouragkg ethical hehavior and 
deterring unethical be:havior.'Totably 63.9 percent of t-he respo~~dents 
believed that "most orgal7izations have no consiste~~t approi-tch."" 

A survey of members of the Americm Society for Public Admkistra- 
tion (Bowmm, 1990) yielded similar results, with 7 percent of the respon- 
dents reporting that their organizatians utilize a ""f-tgh road" tm ethics, 
while nearly one-fourth. report a "low road" approach (p. 347). 

The most comprehensive collection of empirical research on current 
practices in regard to administrative morality in the Unites States is con- 
tahed in Fredericksa~~ (1.993), Efhics and Pzkblic Adnzinistratio~t. Cooperfs 
(4994) Nnr-jdhook c$ Admi~tistrafivr-. Efizics provides extensive discussions 
about administrative moraiity by the mast distir1guit;lhed scholars in the 
field. 

Variations of Practice 

Variations occur in how persons in different countries name their concern 
with administralive morality. :In the United States, most scholars refer to 
"administrative ethics," while in many other countries trhe emphasis is 
on "controjlhg corruptio~~.'~ Ethics a l~d  corrugtion are, of course, oppw 
sites of 011e another. Ethical people act rightly. Cormpt peopk deviate 
from norms of good a d  appropriak behavior, T%e diffe~nce ir.1 termi- 
nology; holvever, reflects a profound difference in tmderlyi-ng assump- 
tions about the nature. of humankir-rd, Those who seek to control corrup- 
tion most surely expect malpractice, and strive to prevent it. ^Those who 
reflect upon admilzisfrafive momlily expect responsible behavior, and en- 
deavor to encourage it, 

M a t  is called administrative morality may aiso vary accrordir~g to cul- 
ture and regime values. Cooper's (19%) Nn~tdbook tgf Admilzisfmfiw EfJtics 
contains a section called ""Administrative Ethics in Other Culturesrff 
which describes Che different practices in Chin* Canada,, France, the 
United Kkgdaun, the United States, Zimbabwe, and Australia. 

In a survey of municipal clerks in Australia, Canada, Cyprus, Great 
Britain, Israel, Malaysia, Netherlands, New Zealmd, Switzerland, South 
Africa, and the United States, Bruce (2994) found few statistically sipifi- 
cant differences ibelwcen the responses of persons in the United States 
and persons in the other cow~tries. fn cities where rwpondents reported 



that "most peopie employed in my city are ethicai,"' certain conditions 
exist. These include government-provided education and guidelines 
about what is legal and what is not, organizational. sanctiom which $c- 
fine punishme~~t for corrupt hehwior, a rmnicipal code which clearly $c- 
fines expected s tandds ,  and citizel~s who would be outraged if those 
stmdards were violated in their government. 

326s survey indicates that admhistrative morality is mare likely to ac- 
cur k a climate where government employees have high personal. stan- 
dards, where supervisors encourage truth, and wherc? employees regu- 
larly come together to discuss ethical problems. These are statjstically 
interrelated activities that represent ethical ""high road" conditions. These 
actiwities emerge from assumptio~~s Lhae pU27lic employees exhibit re- 
sponsible br:havic.,r when encouraged to do so. 'They support Dobel"s 
(3990) arpmex~t in his '"~ntegrity in the Public Servicef?hat no one ap- 
proach to encouraghg admkistrative morality is sufficient. 
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Ethical guiddines for behavior that prescribe how someone ought to act, 
A "stadard" is most commonly thought of as a rule, value, or principle, 
smctioned by an authority, that is used as a basis in making: a judgement. 
In this case, f i e  term '"ta~dard of cor~duct" has a1 ethical cam~otation 
because it offers a m r a i  imperative as to how one shouid act ii7 relation- 
ship to others. The Ten Commandments in Juclco-Christiitr~ belief or the 
Eight-fold Path in Buddhism reflect examples of religious stmdards of 
conduct, but the term has relevance in, a variety of other contexts as well. 

From the viewpoint of public administration, a standard of conduct 
presumes a public manager hehaves accordjng to a defjned role with an 
accompanying set of responsi:bilities, Standards of conduct provide the 
basis for how an adminish-ator should act in fulfilling these responsibjli- 
ties. Often stmdards are put in the f o m  of moral principles, such arr; the 
five outlined in the Code of Ethics for the America1 Society for Public 
Administratior1 (3994): (3) serve the pubfic interest, (2) respect the Cmsti- 
t-ution m d  the labv, (3) demonstrate personal integrity; (4) promote ethical. 
organizations, and (5) strive for professional excellence. In other in- 
stmces, they may be put in the form of exhortations or pmhibitions- For 
example, the 1980 Code of Ethics for Government Scmice in the United. 
States admonishes public employees to adhere to nine standards of con- 
duct, such as, ""Put loyalty to the highest moral phnciples and to  count^ 
above loyalty to perso-, party, or Government deparhnentf" ar~d ""Make 



no private promises of m y  kind binding upon duties of office, since a 
government crnployee has no private word which can be b id ing  on 
public duty." 

Sometimes values, principles, ar~d mles are combined into one specific 
standard of cor~duct, suCh arr; one taken from the Inter~~ationd City Man- 
agers' Association Code of Ethics: "'Professional Respect. Members seek- 
ing a mmagernerrt position should show professional respect for persons 
fomally holding the position or h r  others wh.o mjght be applying for the 
same position. Professional respect does not preclude honest differences 
of opinion; it does preclude altacking a person's motives or integrity in 
order to be appointed to a position." 

:In this case, the principle of ""professio~~al rc?spectU is emphasized with 
an ethical mle t-hat prwides a gujdeh~e for conduct. Embedded within 
the stmdard are a cluster of implied values such -as respect, br~esty, and 
freedom of aphion. Taken altogether, this standard of conduct clearly de- 
lineates the bomdaries of appropriate conduct as it applies to a specific 
aspect of professionalism. 

Standards of conduct ernanatkg from the adminiskative role reflect 
two kinds of responsibility. Che type of respmsi:bility could be thought 
of aa "objective" in that expectations for "oehavior are imposed from ex- 
ternal aut-horities such as one's oqa~ization, the law that one is obiiged 
to impleme~~t, one's professio~~, ar~d the citizenry. Objective respa~~sibili- 
ties obligate tt7e puhlic ofiFicial to complete certain tasks arrd be account- 
able to external atrthorities for the way in which they are accomplished. 
Stmdards of conduct prescrilbe ethical guidelines for how one is to be- 
have in fulfillhg these objective responsibilities. For jnstance, a federal 
agency may require its public employees to respect and protect privi- 
leged iIlfomation by upholding confidentiality within the organization, 
or a professimal association may promote the prhciple of respect for the 
law by exhorting its members to prwent all forms of mismanagement of 
public funds by establishing and mintaining strong fiscal and manage- 
ment controls and by supporting audits and investigatiwe wtivilies. In 
each case, m exter~~al authority is deterrnhhg what constitutes accept- 
able ethical behavioc 

However, a second kind of responsibility affecting admhistrative stan- 
dards of conduct could be temed "mbjective" "cause it reveals an indi- 
vidual mmager" iidealized value spskm, the core of which springs from 
one's feefings and beliefs based on personal experience and professional 
development. In other words, one's idealjzed value system becomes the 



foundation for internal standards of conduct. In this regard, public ad- 
ministrators becoxne their own author* for establishing a set of stan- 
dards by whicl to conduct themselves. b r  instance, if pu:$Iic servants 
believe in fainless, this may lead them to act with impartiality and con- 
sister~cy in their proviSion of service to all citizens, or if cnmmimenl: is a 
strong personal value, the public servmt may strive to administer the 
public's bushess in the most competent mmner possible. The emphasis 
here is on the formation of "Ie standard from within the personal frame- 
work of t-he admhistrator. 

Thus, the role of a public official is informed by both objective and 
sultljcctive responsibilities that give rise to a plethora of standards. 
Someti~nes internal standards of conduct are congruent with external 
standards of c d u c t .  As an illustration, from a persand and profes- 
sim~al perspective a city malxager may c m i d e r  horliesty to be a core 
value. This would resonate with ntrmerous standards of conduct found 
in the International City Mmagement Association Cade of Ethics (1987) 
such as its guideline regarding credentials: "An application for employ- 
ment should be complete and accurate as to all pertinent details of edu- 
cation, and personal history. Members should recopize that both omis- 
sions and inaccuracies must be avoided." h this case, both objective and 
su:$jective responsibilities l e d  the public aclmillistrator to upt-rold mutu- 
ally compatible standards of conduct.. 

However, the variet)r of authorities that the puhlic manager must serve 
in fulfi11;ing both h d s  of responsibilities can lead to ethical dilemmas h- 
volvhg contendhg standards of conduct. As a case in point, the fourth 
prkciple ot the Code of Ethics for the American Society for Public Ad- 
ministration encourages its members to "promote ethical organizations." 
Among a rtumber of guidelines, one advocates that plrblic officials "sub- 
ordinate institutional loyalties to the public good," This may clash with 
the orgal7izational expectation that public employtles comply witl-t lrhe di- 
rectives of their superiors. In this instance, dissension exists betwe11 a 
pr&ssio~~al and an orgm~izational standard of coduct. 

This exmple highlights the major strength and weahess of standards 
of conduct. 013 the one hand, their primary benefit is that they provide 
ethical rules of thumb by which the public admhistrator cm discern the 
boundaries of approyriate behavior. On the other h&, their major liabil- 
ity is that they are limited in instmctirsg managers as to what specific 
courses of action should be taken in particular situatjons. h short, adher- 
ing to standards of coz~duct does not ensurc? that a public ofiFicial will act 



ethically, but they can provide useful parameters for responsible admin- 
istralivc action by public servants. 
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John A. Xohr, 
Virgirzia FJolyZeclznic Insfitate and State Ulzz"1:~e~il-y 

An expression used freq~~ently in, public admkistratian literature to de- 
note the fundarnentd principles of a polity whjch, ordinarily, sshould 
guide admhistrative behavior, Although the Qrm applies in priilciple to 
any polity dfi. facto it appears h o s t  exdusively in literature focused on 
the United States. The expression e n t e ~ d  the publjc administration liter- 
aturc Fn the first editiox~ of this aut%lor% Ethics for Bureaucrats: Al.z Essay 01% 

Law and Valzzrs. 
VVhcm tltc Wtergato scandaI U n e d  proiessio~~al atte~~tion to vesC;io~~s 

of ethics jn the mi,d-f,97C)s, professors of public admini,strali,on puzzled 
over how to go about teaching ethics to their: st-udents. At least four pos- 
sible approaches emerged: legal, philosophical, psychological, and so- 
cially equibble. 

Each approach brought certain problems in its wake. The legal ap- 
proach was too narrow and too negative. NeiZher students nor their pro- 
kssors seemed willing to rest conte~~t in corrrpliance with conflict-of-in- 
terest stratutes and financial disclosure regulations. Phiiosophy was 
found wanting because few p"blic administration skdents could be rea- 
sonably expected to have the specialized background required to grasp 
and apply the subtle complexities of philasophical argument. Humanis- 
tic psychology held consideralble appeal, but proved hadequate because 
of its failure ta address the demands of "role morality" that islevitably 
arise in the field of professional ethics, That is, professimal ethics neces- 
sarily deals with the s t d a r d s  suitable for a particular calljng---for ex- 
ample, lawyers must m t  subm perju'y physicians must get informed 



consent, and so forth. Psychology quite properly focuses on the well-be- 
ing of the human person as such and, consequently, raises ~clstions far 
bmader thar~ the relatively narrow collcem of any profession, includirTg 
public administration. 

The ""social equityf movement associated with the "New Public Ad- 
ministration" had an enormous impact on the field, but its egalitarian 
and redistributive thrust was too controversial to serve as a braad-based 
ethical standard for the entire field of public admliu\istration. 

The "rrcgime values" method attempted to fill the gap in the ethics lit- 
erature by arguistg that since public servmts were often required to take 
an oath to u p b l d  the Constihtion as a condition of employment, that 
oath should serve as a starting point for their etrhical fornatioll. Since 
h e r i c a r ~  civil servants codd be assumed to support the Cor.rstitutiol~ of 
the United Staks, this document could serve as a foundation for a corn- 
mtxnity of moral discourse on just what the Constitzrtian and its tradi- 
tians might mean concretely for contemporary pzrblic administrators. 
Students were encouxaged to examine the richtsess of the constitutiomal 
&adition in order tn stimulate their rnoral imagination. The breadth of 
this tradition, with its conflicts and contradictions, would safeguard 
against the collapse of the reginne values method. iTltn a narrow ortho- 
doxy. Supreme Court decisiom with their mltipie opil7iol1s~opinions 
of t-he Cowt, plurdity concurring and dissentjng opirziox~s----were pm- 
p""w"ds particularv effecthe pedagogical devices to encourage in- 
formed argtrment about fundamental prhciplies. rlis focus the discussions 
in classrooms and training centers, equnljty, freedom, and property were 
designated as e x a w e s  of saljent fundmental values that helped to 
shape and defjne the American regime established in 1789. Hence, these 
values were calked 'kegime valuesH-regke being considered the most 
suitable translation of Akstotle? ppolitcill. Those who used the expression 
"reghe vitluesf" were adwised to make clear ihe Aristotelian origin of the 
tern in order to avoid confusim with the journalistic use of the word, as 
in "the Clinton reghe,'"%e Bush regime," "and so forth. 



m e  misuse in commtxnication of data in prht  or presentation, either in- 
tentionally or unintentionallyj the result of which misleads those to 
whom the communication is directed. 

A classic example of associating statistics with lying is attributed to 
British Prime Mh~ister Disraeli, Mrho declared, "There are three kinds of 
lies: lies, damned lies, and statistics." M m  cmtemporary a d  hook 
length efforts to explore lying and statistics include Darrel Huff's (l%@ 
X-low to t i e  zuifk S ta fk t ics  m d  Robert Eloake" ((1983) f i 7 u  to  Tell the Liars 
@m tlre Stafr'sticinns. Neither o f  these books wesc intended to be primers 
for lying but, rat.her, light-karted guictes for nonstaMsticians in how to 
distinguish between complete statistical disciosure and good statistical 
reasoning on the one I - r d  and misleading or maItcious reportjng of data 
on the other, 

:Increasingly, we rely on statistics to &ternhe trends, to judge puhlic 
opil7ion, and even to lean1 which tootrhpaste ~ d u c e s  cavity pr0d""ion. 
Hooke (7983) distintguishes between statistics in the plurai and in the sin- 
gular. Mast people think of statistics as plural-as sets of numbers m d  
figures and data. Statisticians think of it as singular-a subject matter 
that allows one to understand chmce, cause and effect, correlation, m d  
the scientific method. People who gather data (stalistics pluraii) are not 
necessarily statisticians. If these "data pushers," as Hooke r@fcrs to them, 
use the data in an incomplete or uninformed m r, then their manipu- 
lation, intended or not intended, is considered lying. 



When someone is :lying with statistics, they are unaware of or par- 
pox"ly ignorhg statistkal assumptims or rules and then make incomect 
interpretations about what the data infer. An oftex~times cited exampie of 
violating statistical assumptions resdthg in an incorrect result was the 
1936 Li feray  Digest nnagazine presidex~tial preference poll that predicted 
All ZJandon would defeat Franklin Roosevelt in a landslide. Roosevelt 
won the election. Sa, what went wrong? 

T%e pollsters at the Lz'fergy Diyesf used a biased sample. Accordhg to 
statistics, one can only make predictims from a random sample of the 
population, in this case, of all eligible voters. In random sampling, each 
person in the populatjon must have an cqual and nonzero chance of be- 
ing included in the. sample. Potential respondex~ts to the l,iterary Digest 
pall wel-c readers of the magazine ar~d pcoyie whu had telephones. ':The 
pall was taken $mint; lrhe Great D e p ~ s s i o ~ ~  when mast poor people did 
not have phones.. The sample was biased against poor people, In addi- 
tion, the poll was biased in favor of people with h j w r  educations; they 
read the literary magazine. Wealthy people and those better educated 
tellded to be Republicms, Landon's px ty  The "data" indicated t m d m  
wodd win; the data, and those reporthg them, lied. 

Closely related to biased samples are those "lies" which are gemrated 
by usil7g a small  umber of cases, or the '"mall N" poblem.. Consumers 
prese~~ted with a statement of the type "Seventy-fie percent of citizens 
are satisfied with local services" "should also be given infomatio~~ about 
the number of cases in, the sample and whether the sample was drawn 
randomly; If a city mmager can pick the citizens he or she wants to ask 
about the quality of services missed samplhg) and there are only four 
citizens in the sarnple (small N), then the assumptions of statistics c m o t  
be used to make inferences about citizens%evaluation of semices, Proba- 
biliv theory allows stat-jsticians to make inferences ham random sam- 
pies to popdations only if the number of cases is large enough. There are 
mathematical eyuations to determhe how large the number should he to 
be cordident about tt7e findings. In studies involvir~g citize~~s ar~d puhlic 
admiuristratian, a sample of four is never large enough. 

Pol.1,sCr.s shoulca also report the margin of error of their findings. For 
example, let us say a school district is interested in. f h d k g  out if voters 
wodd support a levy (tax increase) to secure funding for extracurricular 
activities. A respmsible survey researcher finds that the randomly se- 
lected sample of 1,500 voters hdicated that 55 percent of the voters sup- 
parted Ihe levy Withuut a report of t-he margii.l for error, tt7e "lieff might 



be that there is good support for the levy, and the school district officials 
should be comfortable with the cmpaign. However, if the margin for er- 
ror is plus or n7inus 7 percenl; the slapport m y  be as high as 62 percent 
but as low as 48 percer~t (Zosing). Probability lrheory allows statisticirnzs to 
determine how confident the researcher is that the sample reflects tfie 
population and the margin for error around the statistic-in this case, 
percmt of support. merclforcl, consumers of this intormalion should be 
given jnformation about: the rmdomness of the sample, the number of 
cases included in the sample, the confidence level, and the margin of er- 
ror in the statistic in order to evaluate the ""truth" of the statistics. Hooke 
(1983) implies that failure to report these figures should be intevreted as 
hiding them or lying with t-hem. 

h o t h e r  problem concerns the reporting of the averages. Take the M- 
loWil7g statemer~t, for example, ""'The average citizen consmes 38 
pounds of rice a year." A savvy statistical consumer would want to 
h o l v  what kind of average is being reported. The median is the point 
at which 50 pell-cent of the cases are below it and 50 percent of the cases 
are above it, The arithmetic mean is affected by extreme scores either 
low or high. When the cases are normally distributed, the medim and 
mean are similar. However, when there are outliers, the mean is puiled 
in the directior~ of the extreme scores. h the example ahove, if the unit 
of ar~alysis is a city tbat has a small section illhabited predominantly by 
ethnic groups h o s e  diets rwolve around rice and their average con- 
sumption is 100 pounds a year, then the mean for all citizens could be 
38 kvhile the median might be 10 pounds. In cases where the distribu- 
tion may be affected by extreme scores, the median is usually the best 
measure of the "average." In any case, the particular statistic used. 
should be reported. 

M e n  stat-istics are reported, the consumer should be coalcemd with 
hOw the data compare with other statistics. Comparison is a fu~~dalnental 
enterprise in scrknce. merefore, when data am rtrported, they sbould be 
explained in cornpalism to ssmething else. That something else may he a 
temporal trend, mother group of cases, or some baselbe so that the con- 
sumer c m  evaluate the worth of the statistic. 

However, ~ u s t  comparison is not enough. Probability theory allows us 
to determine whether differences seen in data are true differmces. This is 
what is meant by something being "statistically significantly" different 
from something else. Tests of statistical significance can tell whether a 
poupf"aving an average income of $30,000 is sigt~ifical7tly diiferclnt 



than a group" having one of $29,500. To avoid the appearance of lying, 
data should be reported revealisrg whether the diffexnces are statistica1l.y 
sipificant 

Comparisox~s are also made between variables in studies. The sbtfstics 
often used to estimate the streqth of ~ l a t i o ~ ~ s h i p s  between variables are 
called correlations- A positive %.Q correlation hdicates a perkct positive 
relationship; as one variable takes on a higher value, the other one also 
takes on a higher value. A negative 1.0 is a perfect negat.ive relationship; 
as one variable isrcreases in value, the other one decreases in value?. No 
relationship results in a 0.0 correlation. h e  way one could lie with a cor- 
relatjon statistic is to report a cornelation that is statistically insignificant. 
When correlations do not achieve sipificance, it means that there is no 
real relationship at all. 

However, when tt7e number of cases increases, a lmst  a ~ y  corrc-llation 
can be statistically significant-it is an artifact of the mathematics in- 
vdved. Therefore?, the strength of fhc. assochtion becomes even mart? sig- 
nificant than statistical significance. The correlation coefficient itself is the 
measure of the strength of the association. 

C)ne of the lies made by using cornelatims is the assumption that all 
things that are correlated are causally related. Cornelation does not equal 
causation. 'This is true especial& in light of large x~urnbers of cases and 
their effect on statistical signiiicance. Correlation is a wcerisary, though 
m t  sufficient, condition for inferring causation. The o tkrs  are temporal 
seq~~encing (one variable occurs before the other), the association makes 
theoretical sense, and all other variables have been ruled out as catrsal 
agents (the relationship is not "'spurious"). 

A wide& used example makes this point. 'T'hcrc is a strong, statistkally 
significant association between the nulnber of storks migrating to Swe- 
den in the fall m d  the birth rate of children in the country during that 
seasoxl. If one assumes correlation is the same as causatioxlt, then the in- 
ference can be made that storks "cause"' babies h Sweden. C)bviousiy this 
is not the case. 

ho the r  method to lie with statistics is to distort tabular presentations. 
l"dit_b the widespread use of computer-generated tabes an$ figures, this 
is m important lie about which a statistics consumer should be skeptical* 
One example is chmging the units of measure on a trend line by chang- 
ing the scale on the abscissa or ordhate (X- or Y-axis) in order to accentu- 
ate a trend or to smooth one out. Another is cutting out the middXe of 
charts for no appare~~t reasox1 than to accmtuate an apparent increase or 



decrease of interest. Either way, this represents altering a scale to corn- 
port with one" desired visual fhdjrrgs, 

:Increasingly, popular m d i a  have been usillg one-dirne~~sior~al pictures 
to graphica1l.y display statistics. For example, one subgroup of a popula- 
tion makes a certain hcome, dispiayed by a malley bag. If another slab- 
population makes double that amount, then their money bag is pictured 
twice as high. 326s makes intuitive sense. Hawever, while hcreaskg the 
height, the width is also increased, making it twice as wide. h actuality, 
the second figure is actual@ occupying four times as much area as the 
first. This distortion can leave a big, though mtrue, impression regarding 
the status of the first group relatjve to the second, 

Iherr;. me many ar~d varied methods one can use to "lie" with statislics. 
However, most public administrators are not that unethicai and wodd 
m t  lcnowir~giy distort fbdings for citizcr~s. Huff (3954) sqgests that con- 
sumers of statistics should be active participants in the data-relaying 
process; they should ask questions and challenge the reporter to verify 
the statistics presented. He suggests that consumers shodd "'look a 
phoney statistic in the eye and face it down" hut also "recognize sound 
and usable data in the wilderness of fraud," ww:hich may be out there (p. 
122). He proposes five simple questions consumers may pose when con- 
fronting the veracity of statistics: 

1. Who says so? t2lho ge~lerakd the statistics and do they stand 
behhd them? Or are the implications from the statistics su'lbjest 
to a reporter % interpreetion of them? 

2. Wr,w does he or she know? Was the sample biased? Is the N large 
enough to permit a =liable conclusion? Is the statistical 
significance reported? 

3, WIzaf't; missifzg? Is the num:ber of cases reported? What about the 
stimdard error? Which average is being rcrported? Are expected 
corny arisons or baselines missing? 

4. Did smlebody clza~ge the subject? Did ihe incidence of a conditio~l 
increase aver time ar are the data gathered mare carefully now? 
Did crime rate go up or are newspapers competing by repa"bg 
more crime in prht? Have defbitians of a condition chmged 
over time? 

5. Does it m& sense? Are impressively precise figures reported 
that contradict common sense? Are cxh-apolatjons from the 
statistics reasonable given what is hlowil about Ehe cultrure? 



The best defense against those accused of lying with statistics is caveat 
emptor-let the informed consumer beware. 
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''The disclosure by orgaplizatjmal lnembers (former or current) of illegal, 
immaral, or illegitimte practices under t-he control of Cheir employers, to 
persorls or organizatior~s that may be ahie to effect actior~"' (Miceli and 
Near 1992). But several defhitional issues remain: (l) Should the defh~i- 
tion be expanded ta include individuals kvho are not organizational 
members per se, but who are in an indirect employment relationship 
with the kvrongdoer, such as employees of a firm doing contract work for 
a gommment agency who expose abuse withifil that agency? (2) Should 
the definition include action by individuals whose job requires that they 
report wrongdoingp such as auditors and irnspectors general? (3) Must the 
disdosure be exkmai to qualify as whistlebiowing? (4) Should the term 
be limited to activity that is illegal or against pubijc policy, or should it 
extend to breaches of codes of ethics and to behavisr that is merely 
wasteful. or otherwise ixlcorrectq(5) Are ixldivlduals kvho directly benefit 
from exposing wrongdoing within working relationships accurately 
called '*r~histlieblowersIrr or should the term be reserved for those who 
act out of altruism? fn practice, these &finitional. matters are addressed 
in the wide variety of federal and state statutes that seek to protect 
whistfeblowirsg. However defhed in technical k m s ,  the fact that public 
policy seeks to protect whistlehlowing at all is a reiatively recent and re- 



markable development. Although much contemporary law considers 
whistkblowing to be a public virtue and seeks to encourage it, typical or- 
g"nizati011al cultures treat it as the sin of insubordination ar~d attempt to 
stifle it. The tension between these two views is often manifested in 
statutes that seek to protect whistleklowers from reprisals but do not of- 
fer strong incentives to engage in whistleblowing. There are several cate- 
gories of law pertainhg to whistleblowers. 

Federal Law Regarding 
Federal Employees 

Ihe  federal Civil Service Refom Act of 197% specificdty sought to protect 
r/vhistl&bwing, which it defkes substantively as disclosum of a viola- 
tion of law, rule or regulatio~~, mismanagemer~t, gross waste of funds, 
abuse of authority, or substmtial m d  specific dmger to public health or 
safety* Since a very broad array af personnel activity is covered by law or 
adrnivristrative regulation, the scope of whistleblo\vhg extends to illegal 
discrimination based on m e ,  sex, national origin, age, izandicap, maritai 
status, or political affiliation; actions violating merit principles; coercion 
of political. activity; nepotism; reprisals for appealing adverse actions; 
and other activity The act placed enforceme~~t powers h an Office of the 
Special Counsel (OSC), which was located witltin the Merit Syskms Pro- 
tection Board. The Whistleblower Frotectior~ Act of 1989 strer~ghened en- 
forcement by making the CEC: independent. Disclosure by federal em- 
ployees may be internal andim external to their organizations. External 
disclosure to the GbSC triggers an investigation by that unit. These 
statutes seek to protect employees from. reprisals if they reasonably be- 
lieve their allegations of wrmgdoing are true?. fn other words, an em- 

ot legally be disciplined for mking incorrect c h a ~ e s  as long 
as he or she did not make them unreasor~ably, that is, with knowledge 
that they were false or indifferer~ce to their t u th  or fdsity 

Ihe  Civil Srvice Reform Act ar~d the mistleblower Protection Act are 
based on the assumption that protection agairtst reprisals is a key jngre- 
dient in making \vhistleblawing feasible. Employees who believe they 
have been subject to reprisals for whistleblowing c m  file complahts with 
the OSC, which c m  seek comective action before the Merit Systems Pro- 
tection Board (MSPZS). At- the OSC's initiative, federal officials can be dis- 
cklined for violations of the whistZeblower protection law. If the OSC 
does not takc the ac t io~~ to the MSPR, then the ernployee can pursue the 



matter in federal district court. Remedies for the emp1oyc.e include ap- 
propriate corrective action, costs, and attorneys' fees. Sanctions for the 
employer include dismissal or lesser discipline, up to five years debar- 
m e ~ ~ t  from federal employment, m d  fines of up to $1,000. 

Other measwes also seek to protect and hcilitato whistlehlowir"tg by 
federal employees. The General Accomting Office has operated a fraud, 
waste, and abuse hatlke, where employees and others can report mis- 
conduct. Federal inspectors gmeral and their staffs have a specific legal 
duty to report wrongdoing within agencies to Congress. 

Federal Gontraetars Under the 
False Claims Act 

The False Glahs Act of 1863, as revised in 1986, is intended to ellcourage 
whistleblowing by individuals who have howledge of fraud or cheathg 
against the government by federal contractors. The act seeks to protect 
whistleblowers from retaliation. However, mlike the acts coverhg fed- 
eral employees, it also provides a fhancial incentirie to disclose wrmg- 
doing. The False Claims Act authorizes individuals to file qlri tarn actions 
and potentia1l.y to colkct substmtial sums from the company involved. 
Qui suites are actions brought by privak individuills on beha[f of the 
g o v e m n t  awe l l ,  If t-he Departme~~t of Justice joins the action, tt7e in- 
dividual car1 collect up to 25 percel~t of tl-re judgmmt; otherwise tt7e irldi- 
viduall is eligible for up to 30 percent. Suits c m  be filed within ten years 
of the alleged baud and triple damages are potentially available. Accord- 
ing to Terry DworEn (1992), who relies on studies by the Justice Depart- 
mene as much as 10 percent of the federal budget, or US$100 billion, is 
:lost through fraud annually. Thus far, Dworkin noted the revised act 
seems to be working as the number of suits filed "hincreased twenty-foldf' 
betweal 1986 ar~d 1989 (p. 247). 

Other Federal Statutes 

A ntrmber of federal laws specifically afford protection to individuals 
who report violations of their statutory pmvisions- Among these are labvs 
pedaining to the enviroazment, mining, iizbor relations, and equal em- 
ployment opportunity The whistMlower protections vary widely with 
regard to process, remedy for the employee, and sanction on the em- 
pioyer. For instar~ce, violations of the Eair Labor Starldards Act can po- 



kntially he punished by fines for up to US $10,000 and six months im- 
prisonment, whereas violations of the Clean Air Act and the National La- 
bor ReIatio~~s Act re quire cor~ctive action only. 

At least 34 states offer legal protection to some category of whistleblow- 
ers (Dworkh 1992, pp. 260-273). Every statute covers public employees; 
some cover employees workinlf for governxnent contractors; and others 
cover all employees. In terns of the substance of whistlehlowcs allrga- 
tions, all the stabtes cover violations of lawf but not necessarily every 
law. Thus, Louisiana's whistleblower protectiol~ exter~ds oniy to those 
disdosing violations of federal, state, or local envirax~mer~td laws or re&- 
ulatior~s. New York% protcdion for private employees pertains ox~ly to 
violations that involve substmtial and specific dangers to the public's 
health or safety. In addition to violations of law, most public-sector sub- 
stmtive coverage extends to some form of xnaladmhistration-generally 
including mismanagement, gross waste or misuse of public funds, or 
abuse of authoriw. Colorado b r o w  protects disclosure by public em- 
plopes of activities that are not in the "public interest" "workin 1992, p. 
261). By contrast, Galifon~ia, Delaware, Hawaii, Ka~sas, Michigan, M ~ I -  
msota, NW Hampshire, New Jersey, Khode Islar~d, and Texas protect 
public employees' whistleblowing only when it reports violations of law* 
Pennsylvania appears to be the only state that specifically extends 
whistleblower protection to disclosed breaches of ethical codes. 

m e  substance of a whistleblower" charges is only one element that 
determines whether the disclosure is protected. The qualjv of the indi- 
vidual"~ belief in their truth or falsity is also iunportant. Claims that are 
known by the whistleblower to be false are not protected.. FXowever, false 
chargewre likely tru he pmtectcd if tbey arc. made in good faith or with a 
reasmble bekf  that Lhey are true. Penr~sylvania, West Virginia, and 
Wisco~~sin may withhold pmtection .from fhose seeking to gain person- 
ally by whistlebluwing. Fmm a practicd perspective, of course, whist-le- 
blowers should make a reasonable effort to ascertain the truth of their 
charges; failure to do so will typicauy preclude protection mder the vari- 
ous statutes. 

The state statutes create m array of procedures for whistleblowers to 
follow in making their disclosures. Sveraii require that the first effort to 
expose the wro~~gcioing be made inkmillly within the employee" orga- 



nization. Others allow etisdosure arectly to an external state agency 
such as a personnel board, an auditor" office, or a law enforcement au- 
thority. 

Remedies for protected employees who are harmed by their whistle- 
blowing dso vary amollg the states. Public employees wilt ge21eral:iy be 
eligible for r e i n s t a t e  with backpay, benefits, and seniority as well as 
attorney" fees. In some states, they may receive punitive damages as 
well (Kentucky, Montana, New Jersey; Texas). South Carolha allows pro- 
kcted whistleblowers to keep 25 percent of the savings gained by disclo- 
sure, up to t"S$2,000 for one year (nworkin 1992, p. 271). 

Fhi-tlly, the stattzs differ with. regard to the sanctions imposed m em- 
pioyers for actions they may take against whistieblowers, including ef- 
forts to prevent disclosure or puklic hquiry. Naska allows fines of up to 
$10,000; Colorado rlotes the violatiox~ or7 Lhe offender 'S ppersoxx~d recod, 
Other states provide for lesser fines m d  morcj severe persomel actions, 
including dismissal and, in Missouri, debarment from ptrblic employ- 
ment for up to two years, Pubic employees wlo  vidate Oregon's 
whistleblower prokction law pokntiaily face a year in prison m d  dcbar- 
ment from the pubic service for five pears. 

Public ernpIoyces who engage in wfnistlebiowing have dso had clear 
constitutional protection since the U.S. Supreme Court" decision in. Pick- 
erilzg a Kr;lard of Edzrcaliiln (1968). Under the c u r ~ n t  standasd, "'the deter- 
mination of whether a public employer has properly discharged an em- 
plop" for engaging in speech requires "a balance between the interests 
of the [employee] as a citizcn, in commenting upon matters of public con- 
cern and tbe interests of the State, as m employer, in promoting the effi- 
cimcy of the public services it performs ihrough its employees" "(k'etnkin 
U. McPhersolz 1986, p. 384). The Court has defined '"public concern" so 
bmaclly as to ii7clude even expression of hope that if an assassination at- 
tempt is made on the president, it: is successful. In Wafers z?. Ctzurchz'lE 
(1994)' the Court: held that the required balancing could be applied to 
what the public employer reasonably thought the employee remarked 
rather than only to what the employtle actually said. 

In prartice, this coazstitutional stalldard gives public employees cmsid- 
erable protection in disclosing violations of law and specific m d  immedi- 
ate dar~gers to lrhe public's heall-r or safety. However; wlless of cornider- 



able interest to the community at large, disruptive speech or complahts 
about xnismanagement and inefficiency may be overridden by the public 
employer's interest in maifitainix~g efficiency (Connick it, Meyrrs 1983). 
Ihe  chaacter of the employee" position also has a bearing on whether 
his or her remarks or1 matkrs of public concern are protected. Employees 
whose positions da not hvolve policymakkg, confidential relationships, 
or public contact are likely to have kvider latitude in expressing them- 
selves. 

There are severat remedics for violations of public employees' consti- 
tutional right to speak out on matters of public concern. Most gmerally, 
in nonfederal jurisdictions, suits m y  be bmu@t for money darnages un- 
$er the Civil Rights Act of 1871, now codified as 42 US Code 91983, 
against state employees in their pertioml capacities, local goven-rments, 
and local employees. &medies may also be available under state civil 
service regulation and whistleblower laws (as discussed above), Federal 
remedies generally require actions before the MSPB. 

Who Are the Whistleblowers and 
Why Do They Blow the Whistle? 

mistleblwing is an w-rcomfortable act that may expose an individual to 
ill treatmer.lt, emotional distress, physicai threats, ax-rd sut?stantial ei-  
pel-rses Despite the pmtective laws, whistleblowers are frequently viewed 
as ""snitches." They often face ost-racism by their employers m d  cowork- 
ers, dismissal, attacks on their credibility; probes of their personal lives, 
and dead-ended careers. Employers may be very reluctmt to hire persons 
known to have blown the whistle elsehere.  Given the hi@ personal 
price oftm paid for whisfichlowing, who is inclined to do it md  why? 

After reviewing the limited number of studies availa:be, Mmia Miceli 
and Jamt Near (1992) reaChed tfne following tentathe cox-rclusions re- 
gardir-rg lrhe pamm"ity traits of w:histlehlowers. Whistlehlowers are bet- 
ter able to recopize wrongdoing than others and have a higkr  level of 
moral judgment. They are also action oriented. There is reason, but not 
evidence, to suggest that whistleblo\vers also have higher levels of self- 
confidence or self-esteem than do others in their organizations. Appmval 
is less important to them than to other employees. In terns of social char- 
acteristics, whistleblowers tend to be male, older, more senior, m d  better 
educated than other employees of the organization. fobwise, whistle- 
blowers do not appear to be disgrux-rtled employees. They tend to be 



higher perfomers, better paid, and mortr satisfied than others. Socialb, 
whistleblowers enjoy support from their families and friends. 

Micdi and Near also offer some tentative findings regarding the situa- 
tiond factors t-hat promote whistleblowing. These include dear and di- 
rect evide~~ce o i  m x ~ g d o h g ,  illegal as opposed to otherwise l,bjection- 
able behavior, the ability to report through exkrnal channels, 
employment in, a field office, orgmizational responsiveness to whistle- 
blowbg, and participatory organizational cultures.. By contrast, kvhistle- 
blowing is less likely where wrongdoing is widely &served or when it 
threatem the orgmization3 ssurvival. It is not h o w n  whether providin; 
cash incentives encourages whistleblowing. Surprisingly, threat of 
reprisal apparently has no ge~leral impact 01% whistlebl~wing.. 

Miceli and Near werc. unable to exp1;zin organizatio~~ai responses to 
whistleblowhg, Clearly, these vary dramatically, but it is not currexltly 
known why. 

Conclusion 

Whistleblowing and whistleblowers have become standard features of 
contemporary administrative life, Public policy protects and encourages 
r/vhistlehlowing, especially in lfie p"b1ic sector and when it reveals ilie- 
gality, mismanagement, gross waste, fraud, ahuse, and / or spec jfic dan- 
gers to the publids heal& or safety There is naturally opposition to 
whistleblowers by those exposed in. wrongdohg m d  by those kvha must 
res;pond to frivalous or potentially damaging false charges. Nevertheless, 
in developed and highly mechmized nations like the United States, ordi- 
nary individuals are not always or easify able to judge the safe@ of the 
transportation food, water, and other vital services and goods they use, 
Liability law may deter wrongdoing, but there are incomparable advan- 
tages to being forewanled that, sayf a particu:iar make of automobik is 
likely to explode on impact, an elevator dangerously malfu~xtiol~s, or 
that a type of airplane is ur~safe in cold weather. Sckod yard culture 
notwilbstanctng, there is ever?, rclnson to expect that whistlebo\vers wit 
increasingly be viewed as heroes. 
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eqmal employment opportunity 
equal prc~tectiorr 
eyuiCetble delivery of sewices 
estc3pgel 
ethics in nonprofit organizaticms 
Euratom 
Et1ropear-r Bank for Reronstn~ctioi-r and 

Development (E BRD) 
Eurc~pean capital bbudgetitlg 
European Coal and Steel Co~nmunity 
European Economic Area (EEA) 
Et~ropean Free Trade h?issaciatiort (EFTA) 
Eurc~pea-ran Institute of Public 

A~imi~~istrntios~ (EXPA) 
European ParXiament 
evnlun tion 
ex post facto laws 
exec~~tive agency policy 
exectxtke agreement 
exectxtilre budget 
executive director 
executive order 
executive privile~~;" 
exit interview 
expectancy tl~eorp 
expendifr~re forecastii~g 

Fabiai~ %)ciety; the 
family allowances 
family leave 
family policy 
Fayol, Henri (1841-1925) 
Federal Reserve system 
federalism 
federated fund-raising 
ferrrrirtist theory c j f  public ntilministra tion 
field tlteory 
Filer Commission 
financin t adminis&atinil 
financial errrrergency 
financial indicators 
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financial regulation 
fiscal equalization, metropolitan 
fiscal federalism 
fiscal policy 
fiscal stress 
flextime 
fog of war 
Follett, Mary Parker (1868-1933) 
Ford Foundation 
foreign aid 
formal models of bureaucracy 
formal organization 
Foundation Center 
foundations 
fragments lion 
fraud, waste, and abuse 
freedom of information (FOI) 
Freedom of Information Act (FOIA) 
Friedman, Milton (1912-) 
Friedrich, Car1 Joachim (1901-1984) 
fringe benefits 
full faith and credit 
Fulton Report 
fund-raising 
futures analysis 

gender policy 
gender4 organization 
General Accounting Office (GAO) 
General Agreement on Tariffs and Trade 

(GATT) 
generalists 
German administrative tradition 
gifts 
Gilbreth, Frank Bunker (1868-1924) and 

Lillian Evelyn Moller Gilbreth 
(1878-1972) 

glass ceiling 
Glassco Commission 
global interdependence 
goals and quotas 
gobbledygook and officialese 
governance of nonprofit organizations 
governing instrument 
government accounting 
government corporation 
government failure 
governor 
grant-in-aid 
Great Society, the 
green politics 

grievance machinery 
group dynamics 
groupthink 
Grunclgesetz (GG) (basic law) 
guben~atorial budgeting 
Gulf Cooperation Council (GCC) 
Gulick, Luther Halsey (1892-1993) 

halo and honis effects 
Hamiltonian public administration theory 
Hawthorne Studies 
health insurance policy 
health policy . . 

health promotion 
hearsay 
hierarchy 
Higher Committee for Administrative 

Reform, the (HCAR) 
homelessness 
Hoover Commissions 
Hoover, J. Edgar (1895-1972) 
human capital 
human relations 
human resource management (hrm) 
human resource planning 
human rights commission 

Ibn Taimiah, Ahmad Abdulhaleem 
(1263-1 329) 

impasse procedures 
impeachment 
imperialism 
imperialism, economic 
implementation 
implied powers 
impoundment 
incentive pay 
income taxes 
incremental budgeting 
independent sector 
indexing 
Indian administrative tradition 
indigenous peoples, habitat 
indigenous peoples, policy 
Indonesian administrative tradition 
industrial relations policy 
inflation 
informal organization systems 
information resources management (M) 
infrastructure 
initiative and referendum 
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injunction 
inno%~atiotr 
inspector ger-reral 
fltstitute of Public Admiitistration ftPA) of 

Saudi Arabia 
intelligence agency 
irktefligence policy 
i-tttel-cult-tlrdi cornmtlrtication 
i-ttte~st gmups 
intergover~ux~exrtal manage~llent (lGM) 
intergover~~mental relatio~zs 
irkternaf security prcttection 
f~tteritationnl Association of Schools and 

Ix-rstitutes of Administration (lASIiXA) 
In ter1-ri-i tioxral City /Cotr~~ty Managernent 

Associa tioct 
fntenwticllr~al fnstitute of Aciministra~ve 

Scieilces 
interna tioxral intelligence 
interctrganizatic311a1 collaboration 
interc~rganizatiollal collaboration ir-r Che 

nonprofit sector 
interpersartal comxrrunicatio~~ 
in tersta te cc~~~%pac t 
interviewing 
fslamic nciministrittive tradition 

Japanese administrative cuIhre 
job action 
job al-ralpis and evaluation 
job dmigrr 
job satisfaction 
job sharing 
job tarure 
judicial activismlrestritiitt 
judicial administra~o~z 
judicia t review 
jurisdictiorr 

labor law 
labor rnovernent 
labor orgaitizdtian 
labor organizer 
labor reiations 
laboratory training and T (training)-groups 
labor-managernexrt cuctgcration 
tarnbee Commission 
Latin A1'1ehcan administrative trnclition 
layoffs 

leadership 
leadership, agentia t 
leave policy 
legal sewices 
level playing field 
Lewir-r, Kurt (1890-1947) 
Lindblom, Clxarles E. (192 7--) 
liiw and staff conflict 
lineitern budget 
line-itexn veto 
loan gz~aranlees 
lobbying 
local government budgetii~g: 
locaX govcrnrrrent leadership 
local govemmerrts 
logistics 
lotteries 
tuhmanrtian perspectives on public 

adtninistratio~r and poticy 
lyil-rg with statistics 

Machiavelli, Niccolo di Derrtado dei 
(1469-1 527) 

machineq cif government 
machinery of grwernmexrt, Australia 
Malayriian admii-ristrati7i.e t rad i~o~z  
management accountittg 
management audit 
managemex.rt by fear 
managernexrt by objectives (MBO) 
management control 
management infor~x~a tion system (MIS) 
management science 
managem@x.rt, cctr-rtingexrcy 
management, priircipfes of 
managerialism 
mandates 
Maarhnttan Project, tlte 
market scsctciatism 
mark& testing 
marktip 
martial taw 
Maslow, Abraltarn H. (1908-1970) 
Master of Public Admiitistration fMPA) 
masters of nanprc~fit manngerneitt 
rna trix organization 
McGregor, Do~~glas M. (1906-1964) 
mediating it-rstitutictns 
meittorirtg 
merit systern 
metaphor, cirganizntional 



metropolitan organizaticm 
Mexicark admii~istrative tradition 
micrc~econornic reform 
micromanagement 
middle management 
Miles's Law 
military-industridX cc~mpfex 
miitisterial ncl.i7isers 
ministerial responsibility 
miztority set-asicle 
mission staternexrt 
mixed ecorrom y 
Mo~tasil, Sir John (18651931) 
monetary policy 
Monrtet, f ean (1888--1979) 
mctrale 
Moses, Rc3bert (1888-1981) 
mol-ivntion-hygiene theory (MHT) 
r~tuckrakers 
muddling tl~rctuglt 
multicornmu~rity parttrerships 
multiculbrdlisrn 
multicu lturalisxrr policy 
municipa t bonds 
municipal bonds: policy and strategy 
municipat bonds: secwity 
municipal housekeepi~tg 
municipal research bureaus 
mutual benefit orga~rjzatior~ 

Natioltal Chal-ities fnhrmdtioit Durea~~ 
(NCXB) 

national intermt 
rratiurral security 
Natioltal Society for Ftind h i su tg  

Exemlives (NSFRE;) 
nationalization 
rratural law 
rratural resource policy 
needs assessment 
neighborhod-based organizatioms (NROs) 
neocorporatism 
rrepcltistn 
new public management 
new tirbaiti~m 
New Zenlancl model 
rrobf esw ctlalige 
rrondistribution corrstraint 
nortfeasance 
nortgc)vem~%ental organiza tiom 
nonprofit erttreprenelxrship 

nonprofit organizaticm 
Nonprofit Sector Research Fund 
Northccjte-Trevelyan Report 

objec"c2ve setting 
occupational safety ancl health 
clff-budget 
official imrnunilcy 
offsetting coilectioits 
Olr~ar ibn-al-mattab (also Umar oorrrt2r) 

(583 --W) 
ombudsrna~r 
opportmity cog 
optimizing prillciples 
organiza ti01-i developxnent 
Organization for Econctmic Cooperatiorr 

and Developme~tt (QEGD) 
organization theory 
organizatiomal arcl~itecture 
orgalrizationat heltavior 
organiza tic>~tat clta~ige 
organizdtionai culh~re 
orgar~izatiortal fenrrting 
organizatict~tal pycho*namics 
organizational renewal 
orgal~izatioital trust 
origiitdi itlte~tt 
outsc~t~rciztg 

ParMa~son's Law 
pariinme~ttary appri3pl-iation 
parliamentary prc3cecjure 
parliama~tary scru€iity 
parjiamentary system 
parole 
participiltiolt management 
patrollage 
pay-for-per fctrmancc. 
perfttrmance appraisal 
perfc3mance auclit 
perhn~tance budget 
perfon~tance i~tcjicalor 
perlttlrmance management 
perfc3mance measureme~tt 
permanent secretary 
X$ersian/Xranian nclmiz.ristmtive tradition 
personal integriv 
PERT 
Peter Principle 
PltiXanthropic Advisory %mice (PAS) 
philanthropy 
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philanthropy, histokcaX and philcsophical 
foundations 

picketing 
pilkarizatioit 
ptaming, progmrrrxning, budgeting system 

(13rJBs) 
Plowderr Report 
pluralism 
police admiltistration 
police review board 
policy 
policy advice 
policy analysis 
policy leadership 
policy ~nonitoring 
policy ~reil-clrork 
policy stuclies 
political commissar 
poli ticat econoxny 
political. machine 
politicaf neutrafiy 
politicsndministratic>it diciroMmy 
positio~m classification 
positivism 
post-Communist budgeting 
posmodenr organization 
poverty 
practice of public administration 
pragmatibm 
prices and incomes policy 
primary juridictictn 
Prime Minister" Office (PJMO) 
private foundation 
privatizatiorr 
Privy Council 
Privy Council Office (PCO) 
procures~~ent 
productivity 
pruducti.c~ity politics 
productiviy snvirtgs 
professicm 
professic>imaiism 
program budgeting 
progressive movement 
project contrc?l 
project ~~~a~mages~~ent 
property tax 
prusti-lution policy 
prorrince 
public administration 
Public A~lmi~~istratioxm Committee (X"PiC) 

public administraticm edtlcation 
public administration jourrrals 
public administratio~~, new 
public affairs 
public assistance 
public authorities 
public broadcasting 
public cl~oice 
public enterprise 
public goods 
public 11earing 
public management 
public pensions (retirement) 
public personnet adrnirriskrntion 
public policy analysis 
public pctlicy entrepreneur 
public sector ndmiltistrnti\re reforms 
public sector e~tgiiteerit~g 
public service 
public tr~tst 
public welfare 

q~talified inmuxnity 
q~tality awards in Europe 
qxality circles 
quality conCrcjL 
qualilr;\a imprijvement 
q~tality of work fife (QWL) 
QUANWs (Q~as i -a~tor rom0~~,  rr011- 

governmental ctrganizations) 
quasi-gc?verrtmentdl 
q~tasi-judicial power 
q~tiet expenditures 

rainy clay furtd 
ra ~oitalit y iir prrblic administra~on 
recor~mmenda tion 
recorrcitiation 
recrui tmexrt 
red tape 
redtlction in force (RIF) 
reengiimeekng 
regime values 
wgion 
wgionnl deveiopme~tt 
regional is^^^ 
regulation 
regixlatirr~z (EC) 
wir~ve~~tiitg gover~me~tt 
religious orgat~izations 
reorganiza tioir 



representative bureaucracy 
reprclductive rights policy 
republicanism 
wsource dependence I;heorp 
respondeat superior 
retiirexrrrent 
reverrlue bt~dgeting 
I.rrtreixue diversification 
I.rrtreixue fclrecasting 
revellue sharing 
reverse discrirninatirrn 
revie~~ability 
wtrolving fund 
Riggs, Fred W. (1 91 7-) 
right to die 
right tct privacy 
right-tcl-work law 
ripe~xess priizcipte 
risk assessxrrent 
Roosevelt, Franklin Delano (1882-1945) 
royal commissio~rls 
rule 
rule af law 
rule of three, the 
rulemaking 
rural goverllaixce 

salary equity 
sales and consumption taxes 
scetrarirt development plant-ting 
Sche~xgen Agreement 
Schumiln, Robert (1886-1463) 
science, technology, and public policy 
scieiltific rna~ragemeiit 
scope of review 
Section 1983 
ser~iar executive service 
serrlictrity 
separatiail of powers 
settlement izouses 
sexual harassxrrent 
sh;lrec?t services 
Sirnon, Herbert Alexander (1916-) 
Siixgle European Act (or Eun~pean Act) 
Smith, Adam (1723-1790) 
social design 
social equity 
social irld icator 
social wsponsibili9- of business 
social security systems ('CI.5,) 
social services 

sctcial welfare organization 
social-political gc>vernance 
solicitatiotr of gills 
sc~lici waste ncimiizistrittion 
sctvereip im1rrunit.y 
space pcdicy 
special districts 
special wlationsi~ip 
speed-ups and slow-downs 
spoils systerrrr 
Staats, Elmer B. (1916) 
staffing 
stakeholcies 
standards ctf cc-r~cluct 
standi~lg 
state gubTernmexrt 
state reillvention 
state-local relations 
statistics, history of 
statutory corpctration 
Stein, Fre-ilrerr Heinrich Fredrich Kart vorn 

uixd zurn (1 757-1831) 
Stein, torenz von (182 51890) 
stewardship 
St~rre, D~txrald Crawfcjrd (190S1995) 
strategic bucigelcing 
strategic leader&+ 
strategic plan~~ing 
strategic supply management 
strategy 
street-level huret.enucrats 
stress 
strike 
str~tcture (organizational) 
subsidinrity 
suggestion systems 
sunset laws 
sunshine laws 
supply-side ecorrornics 
supranntinnal organization 
survey nretlsoci 
systerrrrs analysis 
systems theory 

tactics 
target-based budgeting 
tax administratictn 
tax arnntesly 
tax expenclitu~ 
tax i~lciderlce 
tax revolt 
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taxes 
bx-exempt organizatirrn 
Taylctr, Frederick W-il-tstow (1856-1 915) 
techtology transfer 
teleco~mmications policy 
terrorisxrr 
Thatcherism 
third party gcrvenmment 
time and motis>rt studies 
time manageil%ent 
tot31 tropism 
Trtrl: Claims Act 
tort liability (in goverrtment) 
total q~tality management (TQM) 
trade blacks 
traged y of the commons, the 
training and developrrzent 
transnctinital nrtalysis (TA) 
transports tion policy 
Treaty on European Ur-tior~ 
trinitarian change: alpha, beta, and 

gamma 
trust fund 
tumower 
twin-headed e x ~ u t i v e  in France 

ultemployment insurance 
unfair labor practice 
unified bud get 
tlnioxr 
union secllrity prt?trision 
United Way 
unrelated business incorrre tax 
up-~Ir-Out systems 
user fees and charges 

U.S. Office of Mas~ageillent ancl Budget 

values assessment 
vemal~~zgsmanageme~tt 
vcterans"refereitce 
Vickers, Sir Gec>ffrey (189&1982) 
virtual organizaliorr 
\rc>lu~ttarism 
volulttary action 
voluntary sector 
vttluntary social service agencies 
vttlunteer adminishatictn 
voucher system 

wage ancl price controls 
Waldo, Dwight (1913-) 
war cabi~zet 
war on p o v e ~ y  
Wa tergate 
Webb, Jarnes Edwin (19061992) 
Weber, Max (1 864-l 920) 
weIlness prc2gra;;rms 
whistleblower 
White, Leonard D. (1891--1958) 
Whiteltall 
WiEdavsky, Aarc?n f t 930-1933) 
Wilssln, Woodrc>w (1856-1424) 
wise L I S ~  movement 
work/lamily pctlicies 
workers' cttmpexrsation 
workforce diversity 
workload measures 

zertt-based budgetirrg 
zoiting 
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