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on the unique experiences of minority and
women public administrators.

* A new look at the mismanagement of the
occupation in Iraq is included, along with
corruption and whistle blowing in public
affairs.

This eleventh edition provides students with

a trove of new material, ranging from the * The recent scandal and failure of
technical to the theoretical issues of public Freddie Mac and Fannie Mae is included
administration and public affairs. i Chaptef H

. . . H “ ”» P ™
« New sections on e-government, information  * The extensive “Notes” section at the end

systems, technology assessment and techno-  ©f eac'h chapte.r provide§ reader§ VYith far .
logical forecasting address the functionality ~ More information than simple bibliographic

and failure of information technology citations.
projects.
e New appendices are included in this
e This edition includes the Honest edition with information on what kinds
Leadership and Open Government Act of of jobs are available in the public and
2007 and examines the effects of lobbying nonprofit sectors, tools for finding and
on public administration. applying for those jobs, and ways to track
down federal assistance and scholarships
* The book analyzes the backlash against for acquiring a masters degree in public

affirmative action and includes a new section ~ administration.
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Public administration. The words conjure nightmares
of green eyeshades; faceless, pitiless, and powerful
bureaucrats; and a misdirected, perhaps misanthropic,
governmental juggernaut crushing all who question it.

Public affairs. The phrase connotes visions of fear-
less and free debate; ennobling social missions; and
the surging sweep of civic life.

We title this book Public Administration and
Public Affairs because it examines the realities under-
lying the stereotypes that are brought out by both
terms. Public administration always will be the grub-
bing, tedious execution of public policies, but it also
always will be an endeavor of soaring drama and
colossal consequences. Public affairs always will be
the ultimate and finest expression of democracy, but it
also always will be a demeaning chore of cutting
sleazy deals and micromanaging corrupt and rapa-
cious special interests. Public Administration and
Public Affairs is, at root, about the public interest. It
explains both the means used to fulfill the public
interest and the human panoply that is the public
interest.

Over the preceding four decades or so, Public
Administration and Public Affairs, despite its orienta-
tion toward U.S. readers, has been translated and
published in Chinese, Japanese, and Romanian, and
portions of it in Spanish. There is also an Indian edi-
tion and other national editions in English. We relate
this polyglot publishing history to demonstrate that,
with accelerating appreciation, public administration
is seen around the globe as central to “good govern-
ment,” and good government, as we explain in the

X

introduction to Part I, is seen by the world’s people as
central to the good life.

An innovation of the eleventh edition is that the
Notes concluding each chapter, in Parts I, III, and IV,
often provide far more information than merely bibli-
ographic citations; readers will not waste their time by
occasionally checking the endnotes.

For the sake of improved coherence and clarity,
some discussions have been reorganized and consoli-
dated, such as the treatments of bureaucratization in
Chapter 4, corruption in Part I and Chapter 7, taxes in
Chapter 8, privatization in Chapter 11, and regulatory
federalism in Chapter 12.

There also is a trove of new material. Among the
new, seriously revised, or significantly expanded dis-
cussions in this edition, listed in rough order of their
appearance, are the following:

* The case for corruption: “efficient grease,” and why it
is far from efficient.

* The Native American and English origins of the
American social contract.

* Media’s portrayal of bureaucrats and nonprofit
administrators.

* The constraints of direct democracy: referenda,
initiatives, recalls, and term limits.

* Why governments grow.

President George W. Bush’s and other presidents’

questionable control of the federal bureaucracy.

» The powers of bureaucrats: staying, discretionary,
stopping, and policy making.

A resurgent politics/administration dichotomy.



Comparative and development administration.

The record of governing by network and the future of
public administration.

Mentoring in government.

The question of rational interest in organizations and
the quirk in collective action.

The inescapability of power and manipulation in
organizational life.

Internal and external sources of organizational
uncertainty.

Organized anarchies and the garbage can of decision
making.

A new box: A Monumental Map Mess in Georgia.
The fickle oversight of public agencies.
Administration and its tactics in public and nonprofit
organizations.

The squelching of innovative employees in government.
The costs—and the benefits—of hierarchy and red
tape.

Why governments cannot be made less bureaucratic?
The “bureaucratic personality” and the “unbureau-
cratic personality.”

A new box: Getting Ahead.

The impact on agency policy making of agency advi-
sory boards, the notice-and-comment process, and
the press.

“Cow psychology,” organizational culture, and leader-
ship.

E-government and geographic information systems.
Why information technology projects so frequently fail?
Corruption: kinds, pervasiveness, and public produc-
tivity.

Benchmarking: its limits and benefits.

The options for federal tax reform and the threats to
state and local revenue.

A new figure: Intergovernmental Revenue as Percentages
of State and Local Governments’ Total Revenue.

Budget maximizing and budget minimizing, bureau-
crats.

The crumbling of the congressional budget process
and fiscal discipline in Washington, the biggest bailout
in history, and the implications of one humongous
national debt.

Human capital reform and the not-so-slow death of the
Civil Service System.

Whistle blowing and its consequences.

A new box: Federal Human Capital: A Question of
Competence.

The gross mismanagement of the occupation of Iraq.
The politicization of the Federal Emergency Manage-
ment Agency.

The unique experiences of minority and women public
administrators.

Preface xi

* The backlash against affirmative action.

Is diversity desirable? The evidence suggests that it is.

* A new box: Truly Universal Strategic Planning.

Technology assessment and technological forecasting.

Lobbying, revolving doors, and the Honest Leadership

and Open Government Act of 2007.

The failure of the federal privatization reforms of the

1990s.

Washington’s government-sponsored enterprises,

including the perilous times and federal bailout of

Fannie Mae and Freddie Mac.

* A new figure: Paths of Federal Funds to Nonprofit
Organizations.

¢ Governments’ use of volunteers and vouchers, includ-

ing school vouchers.

Lobbying by state and local governments.

Regulatory federalism: trends in mandates and

regulations.

A logical sorting out of federal, state, and local

responsibilities.

Washington, regional governance, and its privati-

zation.

City—county consolidations, municipal annexations,

and metropolitan government.

The connection between high ethics and successful

public-sector careers.

Does a philosophy of the public interest matter?

Also revised in the eleventh edition are the seven
extensive appendices that have made Public
Administration and Public Affairs a useful reference
work for students, professors, and professionals alike.

Appendix A lists information sources, journals, and
organizations by subfield. It is designed to facilitate the
reader’s ability to identify resources that are available in
his or her particular area of interest, and draws its listing
of information sources, journals, and organizations from
the three more extensive appendices (i.e., Appendices B,
C, and D) that follow.

Appendix B lists and annotates bibliographies,
encyclopedias, dictionaries, and directories in public
administration and related fields. Library of
Congress call numbers are included for the user’s
convenience.

Appendix C is an expanded list of selected journals
and periodicals that are relevant to public administra-
tion. As with Appendix B, Appendix C features
Library of Congress call numbers, as well as brief
explanations of the publications listed.

Appendix D lists selected academic, professional,
and public interest organizations. It includes their Web
sites and descriptions of what they do.
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Appendix E provides the correct forms of address
and salutation for a pod of public officials. This is
somewhat arcane information, but knowing and using
it polishes one’s professionalism.

Appendix F explains what kinds of jobs are avail-
able in the public and nonprofit sectors, and the
salaries that one might expect. It lists numerous new
Web sites for tracking down federal assistance and
scholarships, and covers acquiring a master’s degree
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sample résumé), networking and interning opportu-
nities, and how to find job openings. A new section

discusses applying for, and following up, jobs in
agencies and nonprofit organizations, and the popu-
lar discussion of interviewing for a job has been
expanded.

Appendix G reprints the Code of Ethics of the
American Society for Public Administration, which
is the single most comprehensive association of
public administrators in all specializations and at all
governmental levels.

Nicholas Henry
Savannah, Georgia
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Paradigms of Public Administration
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Bureaucracy is in our bones. Prehistoric evidence unearthed at archeological digs suggests that
the rudiments of a bureaucratic social order were in place 19,000 years ago.' Bureaucratic
governance predates, by many millennia, Homo sapiens’ earliest experiments with democracy.

Do We Need Government?

Not everyone agrees that government and bureaucracy are basic to society. Some argue, in a distorted
extension of Thomas Jefferson’s dictum, that the best government is the least government, that the
very best government is no government at all. “They want the government to go away. That is what
holds together the conservative movement.”? It has been argued that, when those who subscribe to
this ideology are in power, they act as a “wrecking crew” that deliberately sabotages governmental
competence, privatizes core public responsibilities, irresponsibly deregulates, and ignores, even
encourages, corruption in an effort to de-legitimate government.’

Assuming that government will never go away, is the next best thing—that is, inept, graft-
ridden government—a good thing? Some scholars think so.

Is Graft Good?

Some suggest that, although corruption’s short-term costs are embarrassingly obvious, graft
munificently paves the way for longer-term prosperity. “Grease money” amounts to “speed
money,” in that bribes used to circumvent a blocking bureaucracy accelerate a nation’s economic
development.*

Ideas have power. The “efficient grease hypothesis™ has long been used as a rationale to
ignore rampant corruption in allocating international development funds; consequently, according
to the World Bank, corruption has been “treated as a taboo subject” by the development community
for decades.’

Facts belie the belief in efficient grease; corruption actually retards economic development.
None of the nineteen impoverished nations that have been granted debt service relief through the
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Heavily Indebted Poor Countries Initiative is rated as having anything better than “serious to
severe” governmental corruption.®

The rate of investment in countries with high and unpredictable rates of corruption is almost
half of that in low-corruption countries.” An analysis of more than a hundred countries over thirteen
years found that when corruption increases by about two points on a ten-point scale, investment
decreases by 4 percent, and gross domestic product falls by half a percent.® Corruption inflates the
prices of goods by as much as a fifth,? and severely curtails income growth for the poor.!?

Governments are not immune. Corruption slashes governments’ legitimate revenues by as
much as half, and adds from 3 to 10 percent to the cost of public services because citizens must
bribe officials to acquire those services.'!

The dollars lost to global corruption roughly match the annual budget of the federal govern-
ment,'? so obviously some people—the corruptors—are making a ton of money, right? Well, no.
Bribery costs even the bribers. Three surveys of 2,400 businesses in fifty-eight nations found that
“firms that pay more bribes are also likely to spend more, not less, management time with bureaucrats
negotiating regulations, and face higher, not lower, costs of capital.”!? The more that firms pay in
bribes to corrupt officials, the lower their annual growth rates.'*

When countries reduce corruption, good things happen: Poverty and child mortality rates
decrease, and per capita income and literacy rates increase, among other benefits.!3

What Is Good Government?

The inarguable economic and social benefits of uncorrupted government lead us to our second
inquiry: What is good government?

Democracy, Honesty, and Competency
Good government is democratic, honest, and able.

Good Government Is Democratic. Democracy is good government. A massive and ongoing study,
begun in the 1970s, of citizens in seventy-two countries on six continents finds that “the basic ideas
of democracy are virtually universally accepted around the world,” regardless of culture, and that
these ideas are “viewed as the only game in town,” even by the residents of dictatorships.'®

Good Government Is Uncorrupted. Aside from a few intellectuals who mud-wrestle on the
slippery slope of “efficient grease,” everyone knows this. Majorities of citizens in thirty-four out of
forty-seven countries on five continents, or nearly three-quarters of the nations surveyed, think that
“corrupt political leaders™ are their top national problem. Globally, the leading “very big problem,”
out of eleven possible problems ranging from AIDS to crime, is corrupt political leaders.!”

What the planet’s peoples viscerally understand is that one can have neither prosperity nor
democracy unless there is first honest government.

Although, as we have detailed, uncorrupted government seems to be essential if an economy
is to develop, democratic government is not. No political system has a lock on economic acuity.
Democracies have made dumb economic decisions, and dictatorships have made adroit ones.'®

Honest government, however, does seem to be a prerequisite for democratic government.
Where there is honest government, there also is vibrant democracy—that is, large numbers of
citizens voting repeatedly in competitive elections.!? The stirring, mass revolutions—from Kiev
to Kyrghistan, from Beirut to Budapest, from Tblisi to Tiananmen—that began in 1974 with the
Portuguese people’s overthrow of their Fascist rulers invariably demand two reforms of govern-
ment: honesty and democracy. Whether consciously or subliminally, humanity comprehends
that honest government is inseparable from democratic government.
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Good Government Is Able. There is a third component of good government: Competence.

Just as honest government seems to be a needed first phase before prosperity and democracy can
emerge, it also appears that uncorrupted government is essential to competent democratic government.
In other words, the position long trumpeted by some political scientists that political machines
“work”—that is, they provide services more efficiently than reformed governments can—does not
hold up empirically. An analysis of surveys conducted in sixteen “mature and newly established
democracies around the globe” found that corruption positively correlates with “more negative”
popular evaluations of the political system and “lower levels of trust in civil servants,”2? both of which
are necessary if democratic governments are to effectively implement public policy.?!

As with democratic and uncorrupted government, well-managed government enhances the daily
lives of people. A study of the American states found that a high level of “state management
capacity . . . clearly . . . contributes directly to improving the overall quality of life for state citizens.”?2

It is at last dawning on scholars and policy makers that good governments need not necessarily
be big, but they must be strong, supple, and able.?* Governments’ often-heroic response to the terror-
ist attacks of 2001 brought a doubling in popular trust in government.>*

Conversely, the price of weak, brittle, and clumsy government can be steep. Governments’
bungled response to Hurricane Katrina in 2005 resulted in a ten-point plummet in Americans’ faith
in their governments’ ability to protect them,? and “crystallized negative perceptions about
[President George W.] Bush’s performance” from which he never recovered.

The Place of Public Administration

Good government, then, rests on three pillars: honesty, democracy, and competency. Public
administrators, as we shall see throughout this book, are essential to each of these pillars.

Public administration is a broad ranging and amorphous combination of theory and practice; its
purpose is to promote a superior understanding of government and its relationship with the society it
governs, as well as to encourage public policies more responsive to social needs and to institute man-
agerial practices attuned to effectiveness, efficiency, and the deeper human requisites of the citizenry.
Admittedly, the preceding sentence is itself rather broad ranging and amorphous (although one
reviewer of this book described our definition as “a classic”’?7), but for our purposes it will suffice.

In Part I, we begin our book’s discussion of the place of public administrators in assuring
good government by offering two histories of public administration. The first is cultural, and the
second intellectual.

In Chapter 1, we review the longstanding and everlasting tension between bureaucracy and
democracy in the United States. We find that American culture constrains administrative action in
the public sector, and, while most Americans cheer this constraint, there is a downside.

In Chapter 2, we review the intellectual evolution of public administration. How public
administrators see themselves and their proper field of action in a democracy deeply affects the
health of democracy itself. This perspective is formed more in the halls of academe than in the cor-
ridors of power, so we devote some pages to the history of ideas in public administration.

So welcome to Public Administration and Public Affairs, and welcome to one of the most
exciting and rewarding career possibilities on earth.
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CHAPTER 1

Big Democracy, Big Bureaucracy
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he public bureaucracy is the arm of the state’s

civil power. In the United States, that arm appears
to be atrophied, at least in comparison with its coun-
terparts in most other developed democracies. This
apparent bureaucratic flaccidity is a consequence of
national culture and careful political design.

An Unpromising Precis

The roots of Americans’ profound suspicion of execu-
tive authority are deeply sunk, and are apparent in the
nation’s earliest influences and origins.

The Indians and the English

One such influence was that of the Native Americans,
who surrounded the early European settlers for cen-
turies. Hence, the “framers of the Constitution . . . were
pervaded by Indian images of liberty.”! The Iroquois
Confederation, a vast alliance of tribes that stretched
from Kentucky, to the Great Lakes, to the Eastern
seaboard, was emblematic of executive constraint:
“Their whole civil policy was averse to the concentra-
tion of power in any single individual.”?

Another influence was that of the English, who gov-
erned their colonists with a firm hand, but resisted royal
rule on their own sceptral isle. No less an authority
than Woodrow Wilson, the acknowledged founder of

American public administration, observed that “The
English race long and successfully studied the art of
curbing executive power to the constant neglect of the
art of perfecting executive methods.”™

The Indians and the English set a governing tone
that, in the eighteenth century, expressed itself in three
formats that outlined Americans’ enduring social con-
tract, or the unwritten agreement between the gov-
erned and their governments, often more understood
than expressed, that defines and limits the responsibil-
ities of both of them.

Administration by Ambassadors: The Articles
of Confederation

One such format was the woefully misnamed Articles
of Confederation and Perpetual Union, which, from
1781 to 1789, provided the first framework for the
new nation, and exemplified Americans’ contempt for
princely prerogatives.

There was no chief executive. In fact, the first draft
of the Articles, written in 1776, was rejected by the
Second Continental Congress on the specific grounds
that it had proposed an executive, and this bias against
executive authority extended to every national office-
holder; under the Articles, every continental official
had a one-year term, and each one was subject to term
limits.*



