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PREFACE

he previous editions of Understanding and Managing Public Organizations

reviewed the literature on management and organization theory and
suggested applications to the public sector grounded in evidence from
research on public organizations and the people in them. The book has
served primarily as a text in courses for master of public administration stu-
dents and in seminars for doctoral students in public administration and
public affairs programs. It has also served the needs of scholars, and it has
a high number of citations in the Social Science Citation Index for a book
of this type, in this field. The revisions in this fifth edition seek to enhance
the book’s usefulness to students and scholars. The book also seeks to meet
certain needs of practicing managers and professionals.

Reviewers of earlier editions suggested greater integration among the
chapters and the addition of an organizing framework for the material.
The first chapter now includes a conceptual framework that links the chap-
ters and topics in the book. This framework emphasizes a fundamental
challenge for leaders and members of organizations: that of integrating
and coordinating the components and domains of the organization. These
include the organization’s environment, strategy- and decision-making
processes, goals and values, culture, structure, power relationships, tasks,
and communication processes. This integration, of course, must also
include the people—the organization’s leaders, teams, and groups, and

xi
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their motivations, work attitudes, and behaviors. As the book illustrates, the
field of management and organizational theory has developed no compre-
hensive theory or scientific solution that achieves this integration. Without
wanting to slight or offend my fellow authors, I assert that no existing text
on organizations and their management achieves a highly effective integra-
tion of the topics any more than this one does. Nevertheless, the book’s
chapters describe concepts and insights from the organization and man-
agement literature that support leaders’ and managers’ efforts to think
and act comprehensively, and to integrate the topics and issues they face.
The final chapter illustrates how to use the framework to approach man-
agement challenges—such as privatization of public services—in an inte-
grative, comprehensive fashion. In addition, an online instructor’s guide
is available, which includes cases and exercises that instructors can use to
challenge students to consider how to bring multiple topics and concepts
to bear on the same case.

The book’s chapters flesh out the conceptual framework by review-
ing the theories, research, and practices associated with major topics in
the field of organizations and their management. As described in Chapter
One, the field of public management and leadership has continued to
develop rapidly since publication of the previous editions. Accordingly,
many chapters and topics in this edition have been expanded to cover new
material and new developments. This includes research on such topics as
how public managers lead and behave, effective performance in govern-
ment agencies, organizational commitment in public organizations, differ-
ences between public and private managers’ perceptions of the personnel
systems with which they work, organizational culture in public organiza-
tions, and many other topics. This edition includes expanded coverage of
developments on the topic of “public values,” of research on public service
motivation, and of recent research on strategic decision making in public
organizations. It includes much more coverage than in previous editions
of the rapidly developing topic of networks and collaboration in the public
service delivery and governance. This edition generally updates the reviews
of research on the many topics in the book, such as the Meier-O’Toole
model of public management. The chapters on the major topics of the
book show that researchers have published a profusion of studies on these
and other topics since the fourth edition appeared, thus raising a major
challenge for those who seek to review and interpret them all.

In addition, previous editions of this book have analyzed, as does this
one, the distinctions between public organizations and their members, on
the one hand, and other types of organizations, leaders, and employees,



Preface xiii

such as those in the business sector, on the other. Chapter Three presents
a conceptual analysis of these distinctions: What do we mean when we refer
to these different types of organizations and the people who work for them?
How do we define them and study their differences? Subsequent chapters
describe research articles and other forms of evidence that compare public
and private organizations in terms of the topics that these chapters cover.
Many studies of this type have appeared in recent years. Assembling these
studies, describing them, and interpreting them for the reader has posed
another serious challenge, but a welcome one, because one of the book’s
objectives is to provide the most comprehensive compilation and review
possible of such research-based comparisons of public and private (and
public and nonprofit) organizations.

Another goal and challenge of the previous editions of the book was
to cover important developments in the practice and contemporary con-
text of general management and public management. Previous editions
covered such topics as Total Quality Management (TQM); the influence of
the best-selling book Reinventing Government (Osborne and Gaebler, 1992)
and the REGO movement it spawned, including the federal government’s
National Performance Review; and the management of privatization and
contracting-out programs, among others. Some of these developments
have become dated and less prominent over time, but reviewers and col-
leagues advised against deleting them. The review of such developments in
Chapter Fourteen provides a history of many of the management improve-
ment initiatives in recent decades. The review illustrates how ideas move
through government and other domains over time, and the interplay
between academic scholarship and theory, on the one hand, and the prac-
tice of management, on the other. This edition reports on research evalu-
ating the influence of these developments on governments at all levels in
the United States and in other nations. It also covers more recent develop-
ments such as the New Public Management movement around the world,
the George W. Bush administration’s President’s Management Agenda and its
Program Assessment Rating Tool (PART), and the human capital move-
ment in government.

The book provides such coverage in part to make this edition more
useful than the previous editions for practicing managers and profession-
als and for students interested in such roles. It also offers many sugges-
tions for those faced with practical leadership and management challenges,
including managing relations with the media (Chapter Five), enhancing
one’s power and authority (Chapter Seven), conducting strategic decision-
making processes (Chapter Seven), motivating employees (Chapter Ten),
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managing and leading organizational culture (Chapter Eleven), manag-
ing conflict (Chapter Twelve), leading organizational change (Chapter
Thirteen), and other topics. In addition, it gives examples of how these
insights and concepts are used in the field. For instance, Chapter Eight
begins with a description of the major structural reform that the U.S.
Internal Revenue Service underwent, and of the structural changes made
at a national laboratory in response to public concerns about its safety.
Chapter Nine points out that many of the efforts to reform pay systems
in government would have been much more effective if they had been
informed by a clear understanding of a number of motivation theories.
Chapter Thirteen shows how strategies for leading organizational change
have led to successful large-scale change in government agencies, and how
not applying such strategies has led to failure in other instances. Chapter
Thirteen provides a summary of points of expert consensus about success-
ful management of large-scale organizational change. When my coauthor,
Sergio Fernandez, and I published this summary in Public Administration
Review (PAR) and on the PAR website, we received very positive comments
from government officials about the usefulness of the summary.

Ultimately, the book pursues the theme that effective leadership
involves the well-informed, thoughtful, integrative use of a variety of man-
agement concepts and points rather than the hot pursuit of catchy phrases
and glib advice. As an illustration of this theme, consider that many stu-
dents of military strategy and history express great admiration for Carl Von
Clausewitz’s classic treatise On War (1986). Clausewitz took the position
that he could not advise an individual commander on how to conduct a
specific campaign because such situations are so highly varied and contin-
gent. Rather, he aimed to provide general perspective and insight on how
to conceive of the nature and enterprise of war. Even persons who loathe
military force and military analogies might accept the point that people
facing practical challenges often profit from general understanding and
insight as much as from detailed prescriptions.

Audience

The primary audience for previous editions of Understanding and Managing
Public Organizations included graduate students and scholars interested in
public management and applications of organization theory to the public
sector. The difference between the needs of doctoral students and those
of master of public administration (M.P.A.) students and undergraduate
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students presents a challenge for this book. Faculty colleagues at other
universities who have used the book in their classes have sometimes men-
tioned that their M.P.A. students do not see the need for the many citations
to academic research articles and reviews of such academic materials. They
also mention, however, that their doctoral students value and appreciate
the reviews of academic literature and research, and the citation of such
work. For this fifth edition, this raised the question of whether I should
reduce the reviews and citations of academic research to meet the needs
and preferences of some M.P.A. students, or to keep this coverage and even
extend it by updating it. Faculty colleagues with whom I discussed this mat-
ter, as well as anonymous reviewers of the proposal for this edition, mostly
advised the latter approach—keeping the coverage of academic research.
One reviewer emphatically insisted that this coverage represents a distinc-
tive contribution of the book, and that I should avoid “dumbing down”
the book.

This edition does try to accommodate, in certain ways, the preferences
of students who do not see the need for the academic citations. In Chapters
One and Fourteen, long lists of parenthetic references citing multiple
books and articles have been moved to endnotes, to enable an uninter-
rupted flow of the text. In addition, as mentioned earlier, an instructor’s
guide is now available. It includes key terms, examples, potential writing
assignments, and case discussion exercises. The instructor’s guide also
includes and illustrates suggestions and alternatives for using the materi-
als and approaching the topics of a course using the book. These materials
can enliven the topics and make them more accessible for M.P.A. students.
Microsoft PowerPoint presentations are also available for each chapter;
they provide many rich illustrations and graphics that can enliven a discus-
sion and coverage of the topics. These resources are available at www.wiley
.com/college/rainey.

Reviewers of the previous editions said that practitioners would be
unlikely to delve into the detailed reviews of research and theory the
book provides. I concede this point, but grudgingly. This assumption
underestimates many practicing leaders and managers who are thought-
ful and reflective students of leadership and management. They may dis-
like abstruse academic discourse because they are inclined to action and
strive for practical results. They may also find quick advice and bright ideas
attractive. When practicing managers enroll in courses in academic set-
tings, however, they often lead their classes in insight and in showing an
interest in new concepts and broad perspectives. They often spurn “war
stories” and how-to manuals.
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Thus the lines between practicing managers, students, and manage-
ment scholars often blur. Sometimes practicing managers seek degrees in
long-term academic programs and play the role of student. Often they
teach or help to teach courses. Therefore, although the primary goal of
this book is to serve students and scholars interested in research and the-
ory, it can also serve practicing managers and leaders. This book can serve
as a reference for busy managers who want a review of basic topics in the
field and who might find the conceptual framework and some of the sug-
gestions and examples useful.

Organization

The best overview of the organization of the book can be obtained by
reviewing the table of contents. Part One covers the dynamic context of
public organizations. Its five chapters introduce the basic objectives and
assumptions of the book and the conceptual framework mentioned ear-
lier. Chapter One discusses the current context of public management
in practice and in scholarship, and the challenges this context raises for
applying organization and management theory to public organizations.
Chapter Two summarizes the history of organization and management the-
ory, describing the development of some of the most important concepts
and issues in the field, which are discussed further in later chapters. In
addition, this historical review shows that most of the prominent organiza-
tion and management theorists have been concerned with developing the
general theory of organizations and have not been particularly interested
in public organizations as a category. Their lack of interest in public organi-
zations justifies the effort made in this book to apply organization theory to
public organizations, and it also indicates the challenges involved. Chapter
Three defines public organizations and distinguishes them from private
ones. It also provides an introductory overview of the assertions about the
nature of public organizations made in later chapters. Chapters Four and
Five review the literature on organizational environments, particularly the
political and institutional environments of public organizations.

Part Two focuses on key dimensions of organizing and managing.
These seven chapters concentrate on major topics in organization theory
and management, including goals and effectiveness, power, strategy, deci-
sion making, structure and design, and the people in organizations (includ-
ing discussions of values, motivation, work-related behaviors and attitudes,
leadership, organizational culture, teams and groups, communication, and
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conflict). They describe current research on these topics and discuss how
it applies to public organizations.

Part Three covers strategies for managing and improving public orga-
nizations. Chapter Thirteen addresses organizational change and devel-
opment. Chapter Fourteen, the last chapter of the book, presents ideas
for achieving organizational excellence in the public sector. Finally, the
chapter illustrates how the conceptual framework may be used to pursue
a comprehensive management strategy that addresses both new initiatives
and long-standing challenges.
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CHAPTER ONE

THE CHALLENGE OF EFFECTIVE PUBLIC
ORGANIZATION AND MANAGEMENT

As this book heads for publication, the president of the United States
and his political opponents in Congress have entered into a dispute
over sequestration of federal funds. Previous legislation required that
funding for federal programs be sequestered, or withheld, if by a certain
date the president and Congress could not agree on cuts in federal fund-
ing to reduce the federal deficit. The date passed and the sequestration
began. Executives and managers in U.S. federal agencies had to decide
how to make the funding reductions. They announced plans to reduce
numerous federal programs and to reduce the services those programs
delivered. These reductions would have serious adverse effects on gov-
ernment services at the state and local levels. Leaders of federal agencies
announced plans to furlough tens of thousands of federal employees. An
agreement between the president and Congress was still possible, render-
ing it unclear whether or not these furloughs and service reductions would
actually take place. By the time readers devote attention to this book, they
will know the outcomes of this sequestration episode. Whatever the out-
comes, the situation illustrates an important characteristic of public or
governmental organizations and the people in them. They are very heavily
influenced by developments in the political and governmental context in
which they operate. Even government employees who may never encoun-
ter an elected official in their day-to-day activities have their working lives
influenced by the political system under whose auspices they operate.
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During the same period of time, the news media and professional publi-
cations provided generally similar examples each day. A major storm caused
immense damage in northeastern states. Soon after, stories in the news
media described sharp criticisms of the public works department of a major
city. Critics castigated the department’s management and leadership, alleg-
ing that weak management had led to an inadequate response to the storm
that had aggravated the damage from it. In still another example, a major
newspaper carried a front-page story claiming that excessive bureaucracy
and poor management were causing inadequate and delayed services for vet-
erans and their beneficiaries. Again and again, such reports illustrated simi-
lar points. Government organizations, which this book will usually call public
organizations, deliver important services and discharge functions that many
citizens consider crucial. Inadequate organization and management of those
functions and services creates problems for citizens, from small irritations to
severe and life-threatening damages. The organizations and the people in
them have to carry out their services and functions under the auspices and
influence of other governmental authorities. Hence they operate directly
or indirectly in what David Aberbach and Bert Rockman call “the web of
politics” (Aberbach and Rockman, 2000). The examples generally apply as
well to governments in the other nations and the organizations within those
governments. Nations around the world have followed a continuing pat-
tern of organizing, reorganizing, reforming, and striving to improve govern-
ment agencies’ management and performance (Kettl, 2002, 2009; Kickert,
2007, 2008; Light, 1997, 2008; Pollitt and Bouckaert, 2011). As in the United
States, governmental or public organizations in all nations operate within a
context of constitutional provisions, laws, and political authorities and pro-
cesses that heavily influence their organization and management.

Toward Improved Understanding and Management
of Public Organizations

All nations face decisions about the roles of their government and private
institutions in their society. The pattern of reorganization and reform men-
tioned in the preceding section spawned a movement in many countries
either to curtail government authority and replace it with greater private
activity or to make government operations more like those of private busi-
ness firms (Christensen and Laegreid, 2007; Pollitt and Bouckeart, 2011).
This skepticism about government implies that there are sharp differ-
ences between government and privately managed organizations. During
this same period, however, numerous writers argued that we had too little
sound analysis of such differences and too little attention to management
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in the public sector. A large body of scholarship in political science and
economics that focused on government bureaucracy had too little to say
about managing that bureaucracy. This critique elicited a wave of research
and writing on public management and public organization theory, in
which experts and researchers have been working to provide more careful
analyses of organizational and managerial issues in government.

This chapter elaborates on these points to develop another central
theme of this book: we face a dilemma in combining our legitimate con-
cerns about the performance of public organizations with the recogni-
tion that they play indispensable roles in society. We need to maintain and
improve their effectiveness. We can profit by studying major topics from
general management and organization theory and examining the rapidly
increasing evidence of their successful application in the public sector. That
evidence indicates that the governmental context strongly influences orga-
nization and management, sometimes constraining performance. Just as
often, however, governmental organizations and managers perform much
better than is commonly acknowledged. Examples of effective public man-
agement abound. These examples usually reflect the efforts of managers in
government who combine managerial skill with effective knowledge of the
public sector context. Experts continue to research and debate the nature of
this combination, however, as more evidence appears rapidly and in diverse
places. This book seeks to base its analysis of public management and orga-
nizations on the most careful and current review of this evidence to date.

General Management and Public Management

This book proceeds on the argument that a review and explanation of the
literature on organizations and their management, integrated with a review
of the research on public organizations, supports understanding and
improved management of public organizations. As this implies, these two
bodies of research and thought are related but separate, and their integra-
tion imposes a major challenge for those interested in public management.
The character of these fields and of their separation needs clarification. We
can begin that process by noting that scholars in sociology, psychology, and
business administration have developed an elaborate body of knowledge in
the fields of organizational behavior and organization theory.

Organizational Behavior, Organization Theory, and Management

The study of organizational behavior had its primary origins in industrial
and social psychology. Researchers of organizational behavior typically
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concentrate on individual and group behaviors in organizations, analyzing
motivation, work satisfaction, leadership, work-group dynamics, and the
attitudes and behaviors of the members of organizations. Organization the-
ory, on the other hand, is based more in sociology. It focuses on topics that
concern the organization as a whole, such as organizational environments,
goals and effectiveness, strategy and decision making, change and innova-
tion, and structure and design. Some writers treat organizational behavior
as a subfield of organization theory. The distinction is primarily a matter
of specialization among researchers; it is reflected in the relative emphasis
each topic receives in specific textbooks (Daft, 2013; Schermerhorn, 2011)
and in divisions of professional associations.

Organization theory and organizational behavior are covered in every
reputable, accredited program of business administration, public admin-
istration, educational administration, or other form of administration,
because they are considered relevant to management. The term management
is used in widely diverse ways, and the study of this field includes the use
of sources outside typical academic research, such as government reports,
books on applied management, and observations of practicing managers
about their work. While many elements play crucial roles in effective
management—finance, information systems, inventory, purchasing,
production processes, and others—this book concentrates on organiza-
tional behavior and theory. We can further define this concentration as
the analysis and practice of such functions as leading, organizing, motivating,
planning and strategy making, evaluating effectiveness, and communicating.

A strong tradition, hereafter called the “generic tradition,” pervades
organization theory, organizational behavior, and general management.
As discussed in Chapters Two and Three, most of the major figures in this
field, both classical and contemporary, apply their theories and insights
to all types of organizations. They have worked to build a general body of
knowledge about organizations and management. Some pointedly reject
any distinctions between public and private organizations as crude stereo-
types. Many current texts on organization theory and management contain
applications to public, private, and nonprofit organizations (for example,
Daft, 2013).

In addition, management researchers and consultants frequently work
with public organizations and use the same concepts and techniques they
use with private businesses. They argue that their theories and frameworks
apply to public organizations and managers since management and organi-
zation in government, nonprofit, and private business settings face similar
challenges and follow generally similar patterns.
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Public Administration, Economics, and Political Science

The generic tradition offers many valuable insights and concepts, as this
book will illustrate repeatedly. Nevertheless, we do have a body of knowl-
edge specific to public organizations and management. We have a huge
government, and it entails an immense amount of managerial activity. City
managers, for example, have become highly professionalized. We have
a huge body of literature and knowledge about public administration.
Economists have developed theories of public bureaucracy (Downs, 1967).
Political scientists have written extensively about it (Meier and Bothe, 2007;
Stillman, 2004). These political scientists and economists usually depict
the public bureaucracy as quite different from private business. Political
scientists concentrate on the political role of public organizations and their
relationships with legislators, courts, chief executives, and interest groups.
Economists analyzing the public bureaucracy emphasize the absence of
economic markets for its outputs. They have usually concluded that this
absence of markets makes public organizations more bureaucratic, inef-
ficient, change-resistant, and susceptible to political influence than pri-
vate firms (Barton, 1980; Breton and Wintrobe, 1982; Dahl and Lindblom,
1953; Downs, 1967; Niskanen, 1971; Tullock, 1965).

In the 1970s, authors began to point out the divergence between the
generic management literature and that on the public bureaucracy and to
call for better integration of these topics.! These authors noted that orga-
nization theory and the organizational behavior literature offer elaborate
models and concepts for analyzing organizational structure, change, deci-
sions, strategy, environments, motivation, leadership, and other important
topics. In addition, researchers had tested these frameworks in empirical
research. Because of their generic approach, however, they paid too little
attention to the issues raised by political scientists and economists concern-
ing public organizations. For instance, they virtually ignored the interna-
tionally significant issue of whether government ownership and economic
market exposure make a difference for management and organization.

Critics also faulted the writings in political science and public admin-
istration for too much anecdotal description and too little theory and sys-
tematic research (Perry and Kraemer, 1983; Pitt and Smith, 1981). Scholars
in public administration generally disparaged as inadequate the research
and theory in that field (Kraemer and Perry, 1989; McCurdy and Cleary,
1984; White and Adams, 1994). In a national survey of research projects on
public management, Garson and Overman (1981, 1982) found relatively
little funded research on general public management and concluded that
the research that did exist was highly fragmented and diverse.
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Neither the political science nor the economics literature on public
bureaucracy paid as much attention to internal management—designing
the structure of the organization, motivating and leading employees, devel-
oping internal communications and teamwork—as did the organization
theory and general management literature. From the perspective of orga-
nization theory, many of the general observations of political scientists and
economists about motivation, structure, and other aspects of the public
bureaucracy appeared oversimplified.

Issues in Education and Research

Concerns about the way we educate people for public management also
fueled the debate about the topic. In the wake of the upsurge in govern-
ment activity during the 1960s, graduate programs in public administration
spread among universities around the country. The National Association of
Schools of Public Affairs and Administration began to accredit these pro-
grams. Among other criteria, this process required master of public admin-
istration (M.P.A.) programs to emphasize management skills and technical
knowledge rather than to provide a modified master’s program in political
science. This implied the importance of identifying how M.P.A. programs
compare to master of business administration (M.B.A.) programs in pre-
paring people for management positions. At the same time, it raised the
question of how public management differs from business management.
These developments coincided with expressions of concern about
the adequacy of our knowledge of public management. In 1979 the U.S. Office
of Personnel Management (1980) organized a prestigious conference at
the Brookings Institution. The conference featured statements by promi-
nent academics and government officials about the need for research on
public management. It sought to address a widespread concern among
both practitioners and researchers about “the lack of depth of knowledge
in this field” (p. 7). At around the same time, various authors produced
a stream of articles and books arguing that public sector management
involves relatively distinct issues and approaches. They also complained,
however, that too little research and theory and too few case exercises
directly addressed the practice of active, effective public management
(Allison, 1983; Chase and Reveal, 1983; Lynn, 1981, 1987). More recently,
this concern with building research and theory on public management
has developed into something of a movement, as more researchers have
converged on the topic. Beginning in 1990, a network of scholars have
come together for a series of five National Public Management Research
Conferences. These conferences have led to the publication of books
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containing research reported at the conferences (Bozeman, 1993; Brudney,
O’Toole, and Rainey, 2000; Frederickson and Johnston, 1999; Kettl and
Milward, 1996) and of many professional journal articles. In 2000, the
group formed a professional association, the Public Management Research
Association, to promote research on the topic. Later chapters will cover
many of the products and results of their research.

Ineffective Public Management?

On a less positive note, recurrent complaints about inadequacies in the
practice of public management have also fueled interest in the field, in an
intellectual version of the ambivalence about public organizations and their
management that the public and political officials tend to show. We generally
recognize that large bureaucracies—especially government bureaucracies—
have a pervasive influence on our lives. They often blunder, and they
can harm and oppress people, both inside the organizations and without
(Adams and Balfour, 2009). We face severe challenges in ensuring both
their effective operation and our control over them through democratic
processes. Some analysts contend that our efforts to maintain this balance
of effective operation and democratic control often create disincentives
and constraints that prevent many public administrators from assuming
the managerial roles that managers in industry typically play (Gore, 1993;
Lynn, 1981; National Academy of Public Administration, 1986; Warwick,
1975). Some of these authors argue that too many public managers fail to
seriously engage the challenges of motivating their subordinates, effectively
designing their organizations and work processes, and otherwise actively
managing their responsibilities. Both elected and politically appointed offi-
cials face short terms in office, complex laws and rules that constrain the
changes they can make, intense external political pressures, and sometimes
their own amateurishness. Many concentrate on pressing public policy
issues and, at their worst, exhibit political showmanship and pay little atten-
tion to the internal management of agencies and programs under their
authority. Middle managers and career civil servants, constrained by central
rules, have little authority or incentive to manage. Experts also complain
that too often elected officials charged with overseeing public organiza-
tions show too little concern with effectively managing them. Elected offi-
cials have little political incentive to attend to “good government” issues,
such as effective management of agencies. Some have little managerial
background, and some tend to interpret managerial issues in ways that
would be considered outmoded by management experts.





