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Preface

e assured—the editors are not so bold as to assert that these are the classics of public ad-

ministration. The field is so diverse that there can be no such list. However, we do contend

that it is possible to make a list of many of the discipline’s most significant writers and
provide representative samples of their work. That is what we have attempted here. It is readily ad-
mitted that writers of equal stature have not found their way into this collection and that equally im-
portant works of some of the authors included here are missing. Considerations of space and balance
necessarily prevailed.

The primary characteristic of a classic in any field is its enduring value. We have classic automo-
biles, classic works of literature, classic techniques for dealing with legal, medical, or military prob-
lems, and so on. Classics emerge and endure through the years because of their continuing ability to
be useful. The Three Musketeers is as good an adventure story today as it was in 1844 when Alexan-
dre Dumas wrote it. But how many other nineteenth-century novels can you name? Few have general
utility for a twenty-first-century audience. It has been no different with the professional literature of
public administration. Much has been written, but what is still worth reading today or will be tomor-
row? The intent of this collection is to make readily available some of the worthwhile material from
the past that will be equally valuable for tomorrow.

We had three criteria for including a selection. First the selection had to be relevant to a main
theme of public administration. It had to be a basic statement that was consistently echoed or attacked
in subsequent years. It also had to be important—of continuing relevance. This leads to our second
criterion—significance. The selection had to be generally recognized as a significant contribution to
the realm and discipline of public administration. An unrecognized classic seems to us to be a contra-
diction. As a rule of thumb, we asked ourselves, “Should the serious student of public administration
be expected to be able to identify this author and his or her basic themes?” If the answer was yes, then
it was so because such a contribution has long been recognized by the discipline as an important
theme by a significant writer. Whereas the editors can and expect to be criticized for excluding this or
that particular article or writer, it would be difficult to honestly criticize us for our inclusions. The
writers chosen are among the most widely quoted and reprinted practitioners and academics in public
administration. The basic idea of this book was simply to bring them together. The final criterion for
inclusion was readability. We sought selections that would be read and appreciated by people with or
without a substantial background in public administration.

The selections are arranged in chronological order over a 117-year period—from Dorman B.
Eaton in 1880 to Deborah Stone in 1997. We hope that when read in this order, the collection will give
the reader a sense of the continuity of the discipline’s thinking and show how the various writers and
themes literally build upon each other. This also facilitates introducing the writers’ themes as repre-
sentative of a particular decade. Obviously, many authors can span (and have spanned) the decades
with their contributions to the literature of the discipline. Nevertheless, the selections reprinted here
should be viewed and discussed in their historical context. Although many of the selections might
seem quite old to a student readership, do not for a moment think that they are dated. They are consid-
ered classics in the first place because of their continuing value to each new generation.

We are pleased that this text is so widely used in schools of, and courses on, public administration.
We naturally hesitate to change a product that has proved so useful to our peers. But we had to update
it to include some important themes. Because of size constraints, we could not add without also doing
some subtracting. Overall we deleted nine of the fifty-four selections from the fourth edition. How-
ever, discussions on the deleted selections (Herring, Holzer, Ingraham, Joyce, Kettl, Lewis, Meltsner,
Sharkansky, and Wright [1996]) were retained in the introductions. We very much regret having had
to make these deletions, but we simply had to make room for the nine new selections. Six of the new
articles were written in the past fifteen years. We also added a selection from the late nineteenth cen-
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tury, and another from the early twentieth century. In addition to these changes in the book, Sandra
Parkes has joined as a co-editor. Sandra’s insights and perspectives will benefit the book for years to
come. We are fortunate to add her skills and experience as a researcher and scholar.

The following individuals were variously helpful in the preparation of this and earlier editions and
have earned our thanks: Mary Ellen Joyce of the Brookings Institution; Robert Gage of the University
of Colorado at Denver; Howard McCurdy, David H. Rosenbloom, and Bernard Ross of the American
University; Katherine Naff of San Francisco State University; J. Steven Ott of the University of Utah;
Sharon Caudle and Kerry Dunn of the General Accounting Office; Delores Foley of the University of
Hawaii; Frank Scott of California State University, Hayward; Harry A. Bailey of Temple University;
Breena Coates of San Diego State University; Donald Goldstein, Lawrence Howard, Kevin Kearns,
Carolyn Ban, and Harvey L. White of the University of Pittsburgh; N. Joseph Cayer and Janet V. Den-
hardt of Arizona State University; Dorothy Olshfski and Mark Holzer of Rutgers-Newark; Tom No-
votny and Warren Master of The Public Manager; Frank J. Thompson and Norma Riccucci of the
State University of New York at Albany; E. W. Russell of La Trobe University, Melbourne, Australia;
Jerry McCaffery of the Naval Post-Graduate School; Geert Bouckaert of the Catholic University of
Leuven in Belgium; Beverly Cigler of Pennsylvania State University, Harrisburg; Hyong Yi of the
District of Columbia Government; Kenneth Warren of St. Louis University; Hugh T. Miller of Florida
Atlantic University; and John Parham of Minnesota State University, Mankato. We are grateful to
Angie Proctor, who provided persistent and organized assistance with locating articles and chapters
and in acquiring permissions. ‘

We also wish to acknowledge the helpful insight of many past users and experienced instructors,
including Howard Balanoff, University of Texas; Carl Bellone, California State University, Hayward;
Richard Chakerian, Florida State University; Donna Cofer, Southwest Missouri State University; Ste-
phen E. Condrey, University of Georgia; Susan Cox, California State University, Long Beach; Da-
vid H. Davis, University of Toledo; James Glass, University of North Texas State University; Andrew
Glassberg, University of Missouri at St. Louis; Donald Kettl, University of Wisconsin at Madison;
Andrew McNitt, Eastern Illinois University; Robert Miewald, University of Nebraska, Lincoln; Greg
Protasel, University of Alaska at Anchorage; Philip Russo, Miami University; and John Stewart,
Pennsylvania State University.



Foreword

very field has its classics. Scientists wishing to understand the foundation upon which

modern biology rests consult Darwin. Physicists study Einstein. Psychologists read Freud.

In a similar fashion, newcomers to the field of public administration peruse works by peo-
ple like Wilson, Weber, and White.

The systematic study of public administration is now more than one hundred years old. People
have been practicing governmental administration for millennia, but few attempted to conduct re-
search and collect information in an orderly way until the late nineteenth century. The movement to
understand administration arose simultaneously in government and industry. Capitalists needed in-
sights into the management of large corporations, and governmental leaders needed to improve the
delivery of public services.

People who studied administration embraced an assumption that was remarkable at the time. Fol-
lowing the tradition of the scientific revolution, they suggested that the practice of administration
could be reduced to lessons and taught to newcomers. Similar developments had occurred in fields
like chemistry and engineering, so why not administration?

Through meticulous study, public administration took on the characteristics of a profession. By
definition, professions are occupations whose participants engage in practices based upon bodies of
knowledge. Just as physicians study anatomy and biochemistry before performing surgery, managers
study administration before attempting to lead organizations. Public administration is not as tight pro-
fessionally as medicine and law, where examinations and licensing procedures prevail. Nonetheless,
it is based upon a body of knowledge that people are expected to master before assuming significant
responsibilities. The era when managers could deliver public services based upon practical experience
and a few technical manuals is long gone.

The scope of public administration is broad. People who work in government agencies practice
public administration; so do those who provide public services as members of nonprofit organizations
or as corporate employees working on government contracts. The body of knowledge upon which this
practice rests is bewilderingly complex. To newcomers, the complexity can be overwhelming, a situ-
ation made worse by the tendency of otherwise intelligent people to pursue temporary trends and
fads. Fortunately, newcomers to the field need not sort out enduring lessons on their own. They can
turn to the Classics of Public Administration.

Widely read, this collection of classics is especially useful for people encountering public admin-
istration for the first time. The fifty-four selections presented here emphasize three of the most endur-
ing preoccupations of people who study public administration: the management of government pro-
grams, the behavior of public servants, and the intersection of politics and administration. In the first
textbook to be written from the public perspective, Leonard D. White pronounced that “the study of
administration should start from the base of management.” Woodrow Wilson, the American president
who as a young political scientist called for the study of administration, also favored the management
approach. “It is getting harder to run a constitution,” Wilson said, “than to frame one.” Like so many
experts of his time, Wilson believed that executive methods could be rescued from the confusion sur-
rounding practice and set upon “foundations laid deep in stable principle.” Much early work by ex-
perts like Luther Gulick and Frederick Taylor arose from the desire to identify stable principles upon
which professional management could be based. Taylor’s principles of scientific management and
Gulick’s principles of administration represent that effort. Gulick additionally characterized the work
of public managers, employing the now famous POSDCORB. The acronym stands for the functions
of administration and the subject of many readings contained herein: planning, organizing, staffing
(otherwise known as human resource management), directing, coordinating, reporting, and budgeting.

Through the application of principles, experts helped to create the modern administrative state.
Principles were applied to the conduct of governmental affairs by advisory groups like the President’s
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Committee on Administrative Management, also known as the Brownlow Committee. Public admin-
istration worldwide underwent a dramatic transformation from the relatively unsophisticated methods
used to conduct affairs of state in the mid-nineteenth century to the vast apparatus available for the de-
livery of services in the twentieth. The predominant organizational form employed for that transfor-
mation, as the German sociologist Max Weber adroitly noted shortly after the beginning of the twen-
tieth century, was the governmental bureaucracy. A bureaucracy is a particular institutional type, as
different from other forms of organization as evergreens are from deciduous trees.

Bureaucracies proved to be a marvelous form of organization for mass-producing relatively simple
public services in nations undergoing industrialization. Yet many believe that bureaucratic government
has outlived its usefulness. Trepidation began with Robert Merton’s classic criticism in “Bureaucratic
Structure and Personality” and continued through the bold suggestion by Warren Bennis that “we will
participate in the end of bureaucracy” by the beginning of the twenty-first century. The effort to reduce
the influence of bureaucratic behavior culminated in what has been called the new public manage-
ment, represented in works like the advisory report of the National Performance Review.

Around the world, the work of governmental bureaucracies is being cut back, privatized, and con-
tracted out, all part of the movement to limit the degree to which the public responsibilities need to be
carried out through large governmental bureaus. Impatience with sluggish bureaucracies is high.
Trust in the capability of large government organizations to effectively deliver public services is low.
Economists wielding public choice theories lend scientific credibility to the general notion that com-
petitive markets will consistently outperform bureaucrats in what constitute public monopolies.

Public administration begins with macro-management issues such as these, but does not stop there.
Much of the work of delivering public services occurs at the behavioral level, where people are moti-
vated and led to do what they need to do. The realm of organizational behavior is of great interest to
people who study public administration. Just as experts believe that managers can be taught to man-
age, many believe that leadership can be systematically studied and transmitted.

To this end, readers of the current edition can examine classics like Mary Parker Follett’s “law of
the situation,” Abraham Maslow’s “hierarchy of needs,” and Douglas McGregor’s “theory X and Y.”
Such advice raises a critical issue regarding the nature of public service. Current behavioral principles
are aimed at creating a spirit of leadership among public executives. Yet some question whether non-
elected public servants should exhibit such entrepreneurial behavior. As Herbert Kaufman points out
in his article on administrative values, public administration has a long tradition of neutral compe-
tence. According to this doctrine, public administrators are not expected to lead, a philosophy most
completely expressed in Frank Goodnow’s classic exposition on the politics/administration dichot-
omy. Yet the stance of neutral competence is often frustrated in practice. Neutral competence assumes
that public administration can be reduced to simple tasks, routines, and rules. As Michael Lipsky points
out in his classic work on street-level bureaucrats, government employees possess much discretion.
Their work cannot be totally programmed or controlled in advance. They interpret policy, interact
with citizens, construct coalitions, negotiate, bargain, and otherwise exercise responsibilities that re-
quire them to use judgment in the completion of their work. These are the skills associated with exec-
utive leadership, not management or neutral competence narrowly defined.

Given the special position of the public servant as an instrument of the law, any discussion of be-
havior and leadership raises ethical questions. By what standards should people who receive the pub-
lic trust be guided as they go about their work? Various experts have wrestled with the ethical issues
that arise from public administrators exercising discretion and leadership. Serving as the spokes-
person for what was once called the “new public administration,” George Frederickson explores the
manner in which public administrators might move beyond the restrictions imposed by traditional
concerns about economy and efficiency. Dennis Thompson shows how the requirement to follow or-
ders and remain neutral need not preciude independent moral judgment among public servants.

Ethical and behavioral concerns lead inevitably to another vast area of public administration—the
study of politics and law. As Paul Appleby asserts in his classic commentary on the administrative
process, “government is different.” Historically, many of the managerial and behavioral principles
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found in the field of public administration also shape the corporate world. In fact, many of the princi-
ples applied to government are derived from business experience. Appleby perceived a flaw in this
methodology. Public administration, he observes, consists of activities of such peculiarity and scope
that any attempt to treat them solely as the business of management will prove self-defeating. Public
administrators certainly use businesslike methods. But as Graham Allison argues in quoting from
Wallace Sayre’s famous law, public administration and business management are “fundamentally
alike in all unimportant respects.”

When applied to government, business methods produce efficient administration. Yet the quest for
efficiency is not necessarily the first axiom of administrative practice. As David Rosenbloom points
out in his groundbreaking work on constitutional doctrine and administrative theory, the willingness
of lawmakers to transfer power to executive agents does not proceed from a fundamental concern for
efficiency. While managers in the executive branch may be preoccupied with efficiency, their legisla-
tive creators are far more concerned with fairness, responsiveness, and checks on the abuse of power.
Carrying this argument one step further, Rosenbloom examines the judicial interest in public admin-
istration. Judges, he says, are interested in procedural due process, equity, and individual rights.

The practice of public administration rises from the storehouse of knowledge provided by works
like these. Different perspectives lead to different challenges. Shafritz, Hyde, and Parkes have per-
formed a great service by assembling such a broad group of studies in one accessible volume. As the
success of the previous editions has shown, they have created a classic of their own. No person should
attempt to practice public administration without comprehending the lessons contained in this book.

Howard E. McCurdy
The American University
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