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Since the fourth edition of Public Organization Theory, 2 number of significant devel-
opments have occutred in the field of public administration and public adminis-
tration theory. I have updated this edition by adding perspectives from recently
published materials, especially material on civic engagement, postmodernism, and
the ethics of public service. But I have also tried to focus the cuttent debate in
public administration around the differences between the New Public Management
and what Janet Denhardt and I call the New Public Service. The former grows out
of the mainstream interpretation of public administration, especially as augmented
by market models and public choice economics, and is concerned with reducing
red tape and increasing governmental efficiency and productivity. The latter flows
more cleatly from the democratic humanist tradition in public administration and
is concerned with issues of citizenship and community. In my view, these two
streams of thought present important choices for students trying to develop a
personal philosophy of public administration.

In other respects, this edition of the book continues some important themes
established in eatlier editions. It is 2 book about theory but also about practice.
It is written to introduce theories of public organization to students of public
administration and to those outside the field who wish to involve themselves in
organizations committed to public purposes. More important, this book is an
attempt to develop a critique of the mainstream literature in public administration
theoty based on its inability to connect with the real expetiences of those working
in and with public organizations.

In recent years, the traditional separation of theory and practice in the field
of public administration has become even more pronounced. Academicians and
practitioners, who have always viewed one another with some skepticism, now
seem on the verge of outright hostility. This is an extremely unfortunate situation,
limiting both our understanding of public organizations and our actions within
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them. To understand more clearly the separation of theory and practice and to
begin to reconcile their differences is the primary intent of this book.

To achieve this purpose, I first review a number of past efforts in the field,
not to present a comprehensive historical review of theories of public organi-
zation but to examine representative works that embody the commitments and
views of various groups and various times. Based on this review, I then consider
several contemporary studies of public organizations and suggest ways in which
we might better understand the real world of public administration. Several more
generic organization theorists who have made sustained contributions to the field
of public administration are included as well.

In my review of these works, I have discovered more consistency among the
various theorists than I had expected. This discovery has led me to the following
conclusions, which are implicit in all that follows:

1. Although there have been many diverse theories of public organization, the
mainstream work in public administration theory has centered on elaborating
a so-called ratonal model of administration and a view of democratic account-
ability implicitly based on the politics-administration dichotomy.

2. As a theory of learning, this approach has limited itself to a positivist under-
standing of knowledge acquisition, failing to acknowledge of to promote
alternative ways of viewing public organizations. Specifically this approach
has failed to integrate explanation, understanding, and critique in theoties of
public organization.

3. As a theory of organization, this approach has limited itself to instrumental
concerns expressed through hierarchical structures, failing to acknowledge
ot to promote the search for alternative organizational designs. Specifically,
this approach has failed to integrate issues of control, consensus, and
communication.

4. Theoties of public organization have consequently appeared to practitioners
to be unrelated to their concerns, failing especially to provide a moral context
for personal action in public otganizations.

5. Despite the dominance of the mainstream view, there have always been
significant counterpoint arguments in the field. These concerns have recently
been given new focus in the debate between the New Public Management and
the New Public Service—a debate that presents students and practitioners
with dramatic choices about the future of public administration theory and
practice. ’

To fulfill the promise of public administration theory, we now require a shift in
the way we view the field, a shift that will lead us to be concerned not merely with
the government administration but also with the broader process of managing
change in pursuit of publicly defined societal values. Following such a perspective,
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which is elaborated in Chapter 1, we ate led to a broadened concern for the nature
of administrative work in public organizations—one that incorporates not only
the requirements of efficiency and effectiveness but also the notion of democratic
responsibility. This shift has implications for the field of government adminis-
tration and for the larger field of management as well. To the extent that large and
complex organizations dominate the social and political landscape, it is appro-
priate to ask whether all such organizations should be governed in such a way as
to seriously maintain our commitments to freedom, justice, and equality among
persons. The question is not how we should view the operations of government
agencies but rather how organizatons of all sorts might be made mote public,
how they might aid in expressing the values of out society.

For nearly a century, ptivate administration, or business administration, has
stood as a model for public administration. Here I suggest that public agencies and
the theories and approaches that support them may become models for recon-
structing organizations of all types along more democratic lines. The tradition
of public administration contains elements of organizational reform that are
important for all our institutions. If democracy is to sutvive in our society, it
must not be overtidden by the false promises of hierarchy and authoritarian rule.
Democratic outcomes require democratic processes.

The connection between theory and practice will be very important in accom-
plishing this goal. A theory that stands apart from practice and from the values
and meanings implicit in practice will never enable us to do more than modify
our practice incrementally. It will not permit the kind of broad commitment to
the notion of democratic administration that our society requires. In my view,
however, the connection between theory and practice can occur only through the
process of personal learning. Only as individuals reflect on their experiences and
generalize from them will they develop theories of action. And only in this way
will they be able to incorporate their ideas into a practical and personal philosophy
of public administration.

Consistent with this view, I have incorporated into this book an appendix on
keeping an Administrative Journal. The journal provides a way of connecting
theory and practice by examining one’s administrative experiences from four
different perspectives. Careful use of the Administrative Journal will make the
material in this text come to life for the reader. (After the introductory chapter,
no case studies are included in the book. The reader is asked to develop his or her
own case studies through entries he or she makes in the Administrative Journal.)
Just reading ot thinking about theories independent of practice will not substan-
tially affect our actions. For truly significant learning to occur, we need to demon-
strate to ourselves the relevance and meaning of theory in our everyday lives.
Theoty, we will find, is ultimately a very personal matter.
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It is only appropriate, therefore, that I comment on my own learning. Through
this work, I have come to believe mote firmly that ideas do make a difference.
Human action requires human thought, and without thought, our actions are
blind. But as we realize that thought leads to action, we must also recognize the
responsibility of those who theorize. The connection between thought and action,
theory and practice, demands that those who think and those who write share
a moral obligation with those who act in public organizations. This responsi-
bility, the responsibility of the theorist, has, for the most part, been underplayed
in our field. A more thorough understanding of the vocation and the obligation
of the theorists is very much needed in out discipline—and indeed in all the social
sciences.

A word of special appreciation should go to those who have been most
important in my own learning about public organizations and to those who have
provided help and support during my work on this project, in both its original
and revised versions. Foremost among these I list my colleagues at the University
of Missouri-Columbia, the University of Colorado-Denver, the University of
Delaware, and Arizona State University, These include Maria Aristigueta, Stan
Botner, Michael Diamond, Ed Jennings, Jay White, Linda and Peter deLeon, Jeff
Raffel, Dan Rich, Tom Catlaw, Joe Cayer, Janet Denhardt, Barbara McCabe, and
John Hall. I have also benefited greatly from my association with a network of other
public administration theorists around the country including friends such as John
Nalbandian, Orion White, Cynthia McSwain, George Frederickson, Bob Backoff,
Sloane Dugan, Barry Hammond, Astrid Merget, Larry Kirkhart, Michael Harmon,
Naomi Lynn, Brint Milward, Charlene May, Frank Marini, Bayard Catron, Guy
Adams, Jim Wolf, Frank Sherwood, Geotge Frederickson, John Forester, Cam
Stivers, Cheryl King, David Farmer, and Ralph Hummel. I also want to thank the
administrative practitioners who have been so helpful in focusing my work over
the past years. Finally, at a personal level, thanks should go to those who have
sustained and encouraged me throughout this project, especially Janet, who has
given new energy to my work but has also become a wonderful distraction, and
Michael and Cari, who always have been.
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The welfare, happiness, and very lives of all of us rest in significant measure upon the
performance of administrative mechanisms that surround and support us. From the central
matters of food and shelter to the periphery of our intellectual activity, the quality of admin-
istration in modern society touches our daily lives. Today your life may depend upon the
administration of purity controls in a pharmacentical house, tomorrow it may depend upon
the decisions of a state department of motor vebicles, next week it may rest with the admin-
istrative wisdom of an official in the Department of State. Willy-nilly, administration is
everyone’s concern. If we wish to survive, we had better be intelligent about .

—Dwight Waldo (1955, p. 70)

Free and unfree, controlling and controlled, choosing and being chosen, inducing and
unable to resist inducement, the source of anthority and unable to deny it, independent and
dependent, nourishing their personalities and yet depersonalized: forming purposes and
being forced to change them, searching for himitations in order to make decisions, seeking
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the particular but concerned with the whole, finding leaders and denying their leadership,
haping to domiinate the earth and being dominated by the unseen—ithis is the story of man
and society told on these pages.

—~Chester Barnard (1948, p. 296)
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