i

American Society for Public Administration

THE NEW FACE
OF GOVERNMENT

How Public Managers Are Forging
a New Approach To Governance
i1 | ;
! i“ i '

|”
il
e

i
|
.
e
-

-

T .




THE NEW FACE
OF GOVERNMENT

How Public Managers Are Forging
a New Approach to Governance



D

5P

Advancing excellence
in public service . . .

I

American Society for Public Administration
Book Series on Public Administration & Public Policy

Evan M. Berman, Ph.D.
Editor-in-Chief

The Facilitative Leader in City Hall:
Reexamining the Scope and Contributions
by James H. Svara

Mission: Throughout its history, ASPA has sought to be true to its founding principles of
promoting scholarship and professionalism within the public service. The ASPA Book
Series on Public Administration and Public Policy publishes books that increase na-
tional and international interest for public administration and which discuss practical
or cutting edge topics in engaging ways of interest to practitioners, policy-makers, and
those concerned with bringing scholarship to the practice of public administration.

CRC Press
Taylor & Francis Group

© 2009 by Taylor & Francis Group, LLC



THE NEW FACE
OF GOVERNMENT

How Public Managers Are Forging
a New Approach to Governance

DAVID E. MCNABB

Taylor & Francis Group, an informa business



Auerbach Publications

Taylor & Francis Group

6000 Broken Sound Parkway N'W, Suite 300
Boca Raton, FL 33487-2742

© 2009 by Taylor & Francis Group, LLC
Auerbach is an imprint of Taylor & Francis Group, an Informa business

No claim to original U.S. Government works
Printed in the United States of America on acid-free paper
10987654321

International Standard Book Number-13: 978-1-4200-9387-2 (Hardcover)

This book contains information obtained from authentic and highly regarded sources. Reasonable
efforts have been made to publish reliable data and information, but the author and publisher can-
not assume responsibility for the validity of all materials or the consequences of their use. The
authors and publishers have attempted to trace the copyright holders of all material reproduced
in this publication and apologize to copyright holders if permission to publish in this form has not
been obtained. If any copyright material has not been acknowledged please write and let us know so
we may rectify in any future reprint.

Except as permitted under U.S. Copyright Law, no part of this book may be reprinted, reproduced,
transmitted, or utilized in any form by any electronic, mechanical, or other means, now known or
hereafter invented, including photocopying, microfilming, and recording, or in any information
storage or retrieval system, without written permission from the publishers.

For permission to photocopy or use material electronically from this work, please access www.copy-
right.com (http://www.copyright.com/) or contact the Copyright Clearance Center, Inc. (CCC), 222
Rosewood Drive, Danvers, MA 01923, 978-750-8400. CCC is a not-for-profit organization that pro-
vides licenses and registration for a variety of users. For organizations that have been granted a
photocopy license by the CCC, a separate system of payment has been arranged.

Trademark Notice: Product or corporate names may be trademarks or registered trademarks, and
are used only for identification and explanation without intent to infringe.

Library of Congress Cataloging-in-Publication Data

McNabb, David E.

The new face of government : how public managers are forging a new approach
to governance / David E. McNabb.

p. cm.

Includes bibliographical references and index.

ISBN 978-1-4200-9387-2

1. Public administration--Management. 2. Nonprofit
organizations--Management. I. Title. II. Series.

JF1351.M256 2009
351--dc22 2008040604

Visit the Taylor & Francis Web site at
http://www.taylorandfrancis.com

and the Auerbach Web site at
http://www.auerbach-publications.com

© 2009 by Taylor & Francis Group, LLC


http://www.copyright.com
http://www.copyright.com
http://www.copyright.com
http://www.taylorandfrancis.com
http://www.taylorandfrancis.com

This book is dedicated to the thousands of public servants who every day
demonstrate by example their dedication to the principles of good public
management and commitment to the concept of true public service.

© 2009 by Taylor & Francis Group, LLC



Contents

Preface. .. cuuueeeeeeeeeeeeeieeeeeeesessssssssssssssssesesseesesesssssssssssssssssssssssssasesesssssssssssssnsnnes XV
Acknowled@ments ......ucueieieniininniiniinninnenieneneninineenesesesessesseaees Xix
THE AULROT «.ueeenneeeeeeeeeeeeeeeeeeeeeesesesesssssssssssesesesesesssssssssssssssssssssssssssssssassssssssns xxi
LiSt Of BOXES «uvveeereeeereeeeereeeesssssssssnnsssnssseseseeesessssssssssssssssssssssssasssssssssssssssnne xxiii
List Of FIGUIES wucovevuireriirineriiintenieinsesiinssessssssessesssessssssesssssssesssssssessessssens XXV
) T a1 o) L xxvii
1 Creating a New Face for Government.......ucueieeiensnesnesnesnessessessessessesaens 1
The Process of Change..........cceueucueuiuiiininiiiieeeecceeeese e 2
A Federal Crisis Example.......coociveeiiinininiiiniicnccncecnceeens 2
An Emerging Crisis at the State and Local Levels.........cccoeceineinnee. 3
The Global Change MOVEmMENt........c.covveiveeueiriiieirieiineeirreee e 3
New Goals, New Strategies......cooeirreirieinineineeineceneeeneeeeeeeenens 5
Themes of Government in Transformation .........ccceeevevieiveieeieieeeeeeieeeeenen. 6
Theme 1: The “New” Public Management........cccccvvveeneerecinereinnenne. 7
Guiding Change in the United States......ccccvvveiverccnercnnneneae. 8
Theme 2: Next-Generation Technology .......cccoevecernecineccnecnneneee. 8

Theme 3: A Focus on Human Capital and Knowledge
Management.......ocuiiiiiiiiiiiiiiiii s 11
Theme 4: Enterprise Transformation Policy......c.ccceeciveeccnecnennenne. 11
SUMMATY L. 12
2 The Shape and Scope of Changes in Government .........cceceusucreenencnsnes 15
A Need for Transformation........oceueeeeeveeieeiieieeeee ettt e eaee e 16
Change at the Sandia National Laboratories.......c.cococccereverineccneinnenene. 18
Five Important Change Success Factors........cocvueuerenveininiecninccnnnen. 18
Factor One: The Need for Leadership ... 19
Factor Two: Recognition of a Crisis and Its Urgency ........cccccccceunee. 20
Factor Three: Developing a “Must Be” Vision........ccoceueueucucccinnne. 21
vii

© 2009 by Taylor & Francis Group, LLC



viii

B  Contents

Factor Four: Applying the Necessary Resources and Will to

SUCCEEA. .t 21
Factor Five: Selecting Appropriate Performance Metrics.........c.c....... 22
Changing the Face of GOVErnment.......ccccveevivveeneereinecceneeeneeeeseenenes 23
Four Levels in the Transformation Process ........ccccoeveeenneinecccnercnenienene, 24
Level I: Identifying and Assessing a Transformation Trigger ............ 25
Level II: Evaluating and Improving Work Processes ........cccccrvueuenne. 26
Level III: Embracing Appropriate Transformation Perspectives......... 28

The Social and Behavioral Perspective in Transformation........ 28

Level IV: Achieving Desired Change Outcomes..........cccoueveuirunucunene 29
Improving the Probability of Organizational Change.........cccecccereueennneee. 30
SUMMATY c.eiiiiiii e 31
Forces Driving Changes in GOVernment..........oceeeeeseesessesnesnssessenssesnes 33
Environmental Forces Shaping the Face of Government...........cccccvveueunnee 34
Declining Citizens’ Trust in GOVernment..........ccccceeueeivieiininennns 34

New Policy Concerns and Performance Management ..........o.euuene. 36

Shift in Policy Priorities. .. .cceerevirirueennieeninieinieieenerceseenenes 36
Administrative Reforms.........cccceveveeineinneiinncineeineeeees 37

Declining Resources and Aging Technology........c.cccccevnieinnccnnnnee 38
Environmental Changes Hit Michigan Child Support............ 38
Technology and Change........cccoueueivierneinncinneincce, 39
Retirements and the Hollowing Out of Government............c.......... 40

The Explosion in Government Retirements .......c.oevrerveeennnnee 41

Changes in Organizational Culture and Structure .........cccocvveuennnee. 41
Classifying Government Organizations........c.coeeerevereruereecrerenennes 42
Features of Public Organizations...........cccccoveeinicccinieinnncnne. 43

Forms of Government Organizations ...........ececeevevecereereennenene 43
Bureaucratic Organizations ............ccecveiviininiininiininens 43

Collegial Organizational Culture .......cccoeveereerrreirinrecnnnee. 44
Entrepreneurial Organizations..........ccccoceivivcinincininccninnen. 44
Cooperation and Collaboration for New Delivery Systems............... 45
SUMMATY .o 46
Preparing an Organization to Accept Change .......cceevuerucenccnecsensensenne 47
Importance of Organizational Culture ........ccooeeeivieiiiniiincinciee, 48
Role of Culture and Climate in Organizational Transformation................ 48
Changes at the U.S. Postal Service.......ccccovueieineiiiniinnciiccne, 49
Committing the Organization to Change.......ccccccevvecinvccincccnecnnenene. 50
Commitment Antecedents...........ccovvveviiiininiiiiiiiiineecccce 51

How Cultural Factors Constrain Change Efforts.......cccoeeeineccnccnnence. 52
Impact on Government Agencies.........coovveviiiiiiiiiiiniiiniiiieienn 53

© 2009 by Taylor & Francis Group, LLC



Contents M ix

How Increasing Diversity Drives Organizational Change..........c.ccccceeee. 53

Need for a New Operating Ethos ....c.ccoeevvieininnciicnces 54

Three Strategies for Generating a Culture Change...........ccccocciiiiiiinnn. 54

The Shifting Character of Administrative Thinking ......ccccceevevinneinnnee 55

Changing the Values of the Government Workforce......coccoevveveeereuinennenee. 56

The Need to Involve the Entire Organization in the Change............ 57

A Way of Assessing Stafl Attitudes......cccoeveeineeceneinnccnneininenene, 58

Steps to Follow in the Change Process.........ccoovvueieiicinnciinicciniicee, 58

Step 1: Identify Potential Culture-Based Problems ........c.cccevvveuennnee. 58

Culture through the Organization Life Cycle........ccoceenneee. 60

Step 2: Identify Problem ISsues.......cccoeueiriererneininecninieienecenen, 60

Step 3: Identify Optimal Change Strategies.........coooveivinicinncnnns 61

Step 4: Build Bottom-Up Commitment for Change........cccceeveuennnee. 63

Step 5: Implement Change Strategies.........coceoeovrviiiniciciniinnncnne. 64

Step 6: Assess Progress and Renew Commitment........ceeevveveennneee. 66

Plan, Do, Check, ACT....uuuee e eeeeeeeee e 67

SUMMATY ceeeitiiiiec et 67

5  DPatterns of Change in GOVErnment .........ceevcveereerussisessescsessesesessescnenes 69

Patterns of Change in GOVErNMENT.......c.courueuiririeeirinieinieieineeieeneeieeneenenes 70

Changing the Rules of Government .........cccccovveinnecinncincccneienenne, 71

Changing the Rules at the DOE.....c.c.cccooviinneiinniinnccncce 71

Changing the Rules at the U.K. Health Service........ccccociineinnee. 72

Performance-Management Practices .......coveuerirveeneieinecncnecenienineneenenes 74

Market-Based Management .........cccovueueeivieiininiiiiniciiiececesecenees 76

Performance on Demand........cccveuininieinineininicinieineccnecenece s 76

Reengaging Citizens ........ccooeviiiiiiiiiiniiiiiiiiiiiccs 78

Networks, Partnerships, and Coalitions.......c.coeeevveeeeneennccnenecnnnenne. 79

Recommendations of the Task FOrce .......cocecevreinineinneininccen, 80

Factors Resisting the Patterns of Change .....c.cooeevvevecineiecineccncinenenne, 81

The Human Factor ...c.coceeivieeiniieninieieeeceeeee s 82

A Choice of Change Strateies........coeuevirrererereerinreineneinnreiseeeereeeennes 83

SUMMATY .ottt 84

6  How Public Managers Shape and Direct Change ........ccoeueuercerernrnenens 85

The Role of Public Managers in Strategic Management...........cccccceveuenennee. 86

Three Core Sets of Management ACHIVILIES....o.evrvevererieriririereninieinenierenenene 87
Level One Activities: Environmental Analysis,

ViSiOn, a0 MISSION c.nneeeeeeeee e e e e e e e e eeeeas 87

Leadership and Values ..o, 89

The Agency MISSION ..c..c.cceveeveeriereinieieinieiieneeeseeeeeneesenene 91

Example Statements.......coeeveeruenieinieniiinenieeneeeeneeeesneeenes 91

© 2009 by Taylor & Francis Group, LLC



x W Contents

Level Two: Managing Resources and Assets .........cccceeiviiicininicnnns 94
Three Types of ReSOUICES.....c.eerveviirieieirieiiirieenerieieeereeseeee 94

Three Types Of ASSEts....cveuerurueirieriirieieirieieeeee et 94

Level Three: Operational Systems......c..cccveveeirenieenencencneecneenes 95
Identifying and Selecting Strategies........cccovvvveererecirererennenene. 95

Planning Transformation Tactics......c.covveervrreenerecererenenuenene 96
Performance Outcome Measurements and Controls................ 96

SUMMATY L. 102
7  How Technology Is Shaping the Face of Government..........cccoceuruenens 103
Technology and Transformational Change........ccccveveviveinnicinneennnee, 104
Three Converging Trends.......oecvvvereerirrecinieiineeineeeneeseeeese e 104
How ICT Affects Government Operations.........eeevvveveereveriruereererennnnen 105
Implementing Changes at HHS ......cccconiiiniiniciccne 106
Technology and the Nature of Work......c.coeeeereernieinneinnciniecnee 107
Factors Limiting Change .......cccoeeivieueineennieinnicce e 108
Technology and Enterprise Architecture Initiatives ..........cccccoeeeeieirirunnnes 108
Enterprise Architecture at the State Level .......cccooviiniiiniinne. 110

A State Case Example...c..ccovivecininenninciincecceeeneee 111

Enterprise Architecture at the Federal Level .....ccocoviiiiniininnn. 112
Federal Strategies to Upgrade ICT .....ccocciviiiiniciinieiinecneccneees 113
Accelerated Pace of AdOPUON.....c.covvveeirvereirieicineiineceeeereenes 115
Technology and Organizational Reengineering ........ccoveernvcineerccnnnnee 115
Technology-Driven Change at the FAA.......cccocoecniiinccinciee 116
Federal Accomplishments in Enterprise Architecture..........ccccccocciinnnne. 117
SUMMATY .o 118
8  Technology and Systems Change ..........coceueueerureresunscsesnneseesescsnsaenees 119
Organizational PrOCESSES ...c.covvveuirieueuininieinieieinieieinereeseeteeseeiee e 120
The Difficulty of Changing a Functioning System........ccccccvveueunnne. 121
Process-Facilitating Systems. .....c.coveveueririeinieicininieinieiccneiceneecenieeeees 122
Changing Work with Integrative, Enterprisewide Systems...........c.cc........ 122
Changing Operating Systems: The Case of the DLA ... 125
Business Model Change Strategies..........cccovveivinicinncininceninen. 126
Business System Modernization..........coeevecereneineneccnenenens 127

Business System Modernization-Energy .......ccccvvveecvniecnnes 127

The Customer Relationship Management System.................. 127

Integrated Data Environment Changes .......cococcevvvereccniencnnes 128

Executive Agent........cccocuiiiiiiiiiiiiiiiiiiicic 128

Programs for Changing the Workforce......cccovveeineccneinnes 128
Supply-Chain Transformation ...........ccccccccciiiiiiinniniiccine 129
Strengthening Relationships with Suppliers..........cccccccceunee. 129

Strategic Supplier Alliances..........cocccevvecinniiincicneinenne, 129

© 2009 by Taylor & Francis Group, LLC



Contents B xi

National Inventory Management Strategy ...........cccocevevruennne. 130
Reutilization and Modernization Program .......c..ccccerveueennnes 130

Customer Value-Chain Transformation Strategies..............ccccoeuee. 131

The Distribution Planning and Management System ............ 131

The Product Data Management Initiative.......oeeverveeenennenene. 131

The Global Stock-Positioning System .........cccoeveuerereuirnnnennnes 131

Changes to the DLA’s Governance and Structure.......coceeveveeennnnee 132
Planning for ICT Systems at the Municipal Level ........cococcovniiinniines 133
SUMMATY ¢ttt st et e saees 133
9  People and the Changing Face of Government .........cccceverircruruecnenes 135
Human Capital and Transformational Change.........c.ccocoviicciiiininnnne. 137
Human-Capital Management in GOVErNment......c.oeeerveveenvereerenennnnes 138
Challenges Facing Human Resources Managers..........ccooeeiviciinininnes 139
Challenges in Sustained Leadership.......cccoeeinviccinieicnncnniccneeees 142
A Human-Capital Leadership Challenge..........ccccccocociiiinnnies 142
Strategic Human-Capital Planning.........cccoececivvecneecnnennecneenes 144
Activities at the First, Preplanning Level.......cccccoeviinivinncinneene. 145
Planning Activities of Level TWO ..c.ooveuiinieieciniciiiciciccce 145
Strategic DIreCtion......ooueveirierieiriinieinieecereeeseseeeeeeeas 146
Environmental Analysis.......c.coceeeeereninininnienenineneenenens 146

Model the Current Workforce ........ccveveeerererineennecnennencne. 146

Assess Future Needs and Project Future Supply.......ccecenneee. 146

Gap Analysis and Gap-Closing Strategies.......cccovvvereeerrerennnes 147
Implementation Activities of Level Three......ccoccceveniciricnccnincnnn. 147
Implementing Gap-Closing Strategies .......c.coevevrvererereueennes 147

Evaluating Effectiveness and Strategy Revision..........ccceuvueueucnenee 148

Key Principles in Human-Capital Planning.........ccccovevecneccnciccnecnnnes 148
Challenges in Acquiring, Developing, and Retaining Talent................... 150
Challenges in Reforming Organizational Cultures.......ccoeeevvveceenencnnnes 151
SUMMATY i 154
10 Changing Government Work Processes .......cocevuvusriscreeresususnssescseaenes 157
Systems and Work Processes .......cceevveirienierenincincncnenccecneene 158
Value Deficiencies as Drivers of Transformation..........coceceecrevennnee 158
Improving Current Work Processes .........ccccuvevevireecineinneenneinnenenes 159
BPI in GOVEIIMENT...cuivieeiirieieiinieieteieeeeeteeeee et 160
Changing How Work Gets Done ......c.ccccevveiiinnicciniiinciicccnecees 162
GSA: A Shared Services Pioneer ...c...occeveveeineeieenccnneinenecnene. 163
Outsourcing Government SErvices .........ccoovvivveiniiiciiinininenicnns 163
Shared Services in State and Local Government.......c.coeevveveeenennee 166
Shared Government Services in Australia ........cccoveerneinineenennen 169

© 2009 by Taylor & Francis Group, LLC



xii W Contents

Transformation by Performing Different Work..........cccccocvciiiiinnnins 169
Outsourcing Internal Services.......coovvvuiinivivinicininciniciceee, 171
Privatization, Contracting Out, and Public—Private Partnerships ............ 171
SUMMATY ..o 173
11  How Delivery Changes Are Reshaping Government...........ccceceurucucee 175
What Is E-GOVErnment? .....cocvveuererueueririeinieieenieieineesceniesesesseseseeneneneenene 176
Evolution of E-GOVErnment........cccoovueuiriiieiiinieinieieinieieseceseeeenenes 177
Monitoring E-Government Progress..........cccoovvvviiiniiiiininiiiiiiicn, 180
A Single-Entry Point for E-Government.........cccoeeeereveeenierenennencne. 180
E-Government at the State and Local Levels ......ccccoveeinincnincnnnncnn. 181
The Global E-Government Movement..........cccoeeiveuirineeninreineeneenene, 185
Government E-Learning Strategies.........cccoovviiviiiiiiiiiiiiii 186
Expanded Access to Information ...........cceciiiiiiiiiinnnininccne. 188

The Internet in E-Learning Strategies.........cccouevvuvirueucucccnininininnnnas 188
SUMMATY ¢ttt 189
12 Expanding the Delivery Structure of Government ........cceceueuruerercncnee 191
Changes in Public Responsibilities........cecvvvereirrierinieecneenineceneeenes 192
New Governance Strategies ........ccooviviriiiiiiiiiiiiiiiiese e 192
Governance Strategy Defined..........cooiiiiiiiininniniiccine 193
Variations in Governance Strategy.........ccccovvveviiiniiiiiiiniiniiniennens 193
Moving toward Greater Cooperation..........cceevveveeervereneruencnn 194
Top-Down Governance Strategies .........ccoevviviiiiiniiinennne, 195
Donor-Recipient Strategies ...........cccevviviiiiiniiiiiiiiiinicnns 195

Two New Governance Models........ccoovveeineicineennieinneenecneeeenene, 195
Collaborative Governance Models.........coeeoinieineneinnicininccnnee. 196
Program/Project Partnering...........ccccooveviiiniiiiininininiinnn, 197
Private/Public Collaboration Strategies.........coceceevrrevernieinenreennnee 199
Local Area Public/Public Collaboration..........cccccveveincconecnnnnes 200
Federal/Local Public/Public Collaboration..........ccccccrveueunnes 201
Outsourcing Delivery of Services.........coceeivviinnicincininniirccneeees 202
The Downside of Government Outsourcing.......c.covevevrvereeeruerennes 203
SUMMATY coiiiiiic et 204
13 How Knowledge Facilitates Change in Government..........ccoceceurucncens 207
What KM Can and Cannot Do ..c..ceveveeirinieeninicinieiecneeceiceneeees 208
The KM Process ..c.coveveiveeuiinieieinieeinieeiseeesieeeeeeesee s 208

The Evolution of KM and KM Systems .......cccecerueireneienineinenieeniene 209
Early Problems.......c.covueuirrieininieininiecnncceccneeec et 209

The Drive for Control......ccoureirireinnieineieireetreieesee e 210

How KM Helps Reshape Government .......c.coceeveevieniecnincincneccncnienns 210
The Two Worlds of KM ....c.covieininieininiinieienecnecenieeneeiese e 211
Developing KM Strategies ........ccoveiviniiiiiininiiiiinciiccneees 212

© 2009 by Taylor & Francis Group, LLC



Contents M xiii

Knowledge Mapping ........ccoocoeviveiiiiiininiiiniiiinicccceeees 213
Knowledge Capture........coocvviiiiiniiiiiiiiniiiiiiiiccccecce 214
Transferring and Integrating Knowledge ..o 214

Coding and Storing Knowledge.........ccccoviiiiiniiiiniinniciniiinee, 214

KM in Local GOVernment ........ccccceeivirieininiiininicineeisieciseeeseeeees 215

Use of Web Sites by Local Governments.........c.coceeveirencccnennenne 215

SUMMATY ceeiiiiiiice e 216

14 Preparing for Change: Trouble at the SherifP’s Office.......ccecvueriuencnee 219
Development of an Assessment Instrument ..........ccceeeueucuccicinininnienenas 220
Instrument Factors and Survey Administration .......c.coccoeevvcicincininnenne, 221
Differences in the Department’s Hierarchy.........cccooeecciiinnne. 223
Administrative-Level Summaries.......cococecevvecineiinciinncinnenne, 224

Gender DIfferences .......o.eeveeeernicinieeinecinecescceeee e 225
Organizational Climate and Readiness to Accept Change.........ccovueeee. 226
SUMMATY ¢ttt 227
References cuuuuuiuineiniinninnenrensenensinsensensensnisnisnissessessessesssssssssssssssessessessessessens 229
Appendix A: Organizational Assessment Instrument .......oeeeveereerecrecsecsneenes 253

Appendix B: URLSs for Various Federal E-Government
Transformation RePOrts....cucvcnenessinsinsinsenseisnisnissississisessessessessesseesssncans 269

© 2009 by Taylor & Francis Group, LLC



Preface

The point is that usually we look at change but we do not see it. We
speak of change, but we do not think about it. We say that change
exists, that everything changes, that change is the very law of things.
Yes, we say it and we repeat it; but those are only words, and we reason
and philosophize as though change did not exist. In order to think
about change and see it, there is a whole veil of prejudices to brush
aside, some of them artificial, created by philosophical speculation, the
others natural to common sense.

Henri Bergson (1946)*

This book is about the changes that elected and appointed leaders are making to
the art and practice of governing, governance, and government. It is about how
public managers are shaping and guiding governments’ responses to a fundamen-
tal movement for change that began in the last decades of the twentieth century.
The changes taking place over the last two decades in all levels of government
have been, in a word, transformational; the administrative model of governance
that guided public administrators for more than a century has been turned on its
head, to be replaced by a new type of governing by new kinds of public managers
(Rhodes 1997).

Actions to change the way government functions are global in scale and national,
regional, and local in scope (Painter 2005). For example, more than 5,000 par-
ticipants attended the 2005 Global Forum on Reinventing Government at Seoul,
Korea (Kim et al. 2005). Although reforming governance became the primary
theme of the forum, other major themes of the forum included:

B Sharing of other nations’ experiences in reinventing government
B Promoting cooperation between government, business and industry, and
nonprofit organizations in efforts to improve the quality of governance

* This reference and later references to William James (Chapter 5) and Ilya Prigogine (Chapter
9) are from Tsoukas and Chia (2002).
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xvi B Preface

B Reviewing issues that pertain to achieving United Nations millennium devel-
opment goals

B Identifying possible north-south and south-south cooperation and collabo-
ration in national efforts to improve nations’ capacity for participatory and
transparent government

B Beginning groundwork for developing a global network for reinvention that
includes representatives from all sectors and players in governance

In the new model of governance that emerged from the forum, government was
just one of the many participants involved in governance. Depending on the level
of government, other actors include the private sector; local, regional, and global
social service organizations and other nongovernmental and faith-based organiza-
tions; and private citizens, working alone and in groups. The new model of gover-
nance envisioned at the forum is governance based on networks of individuals and
organizations. Thus, in its new form, governance is defined as “the process of policy
making through active and cohesive discussion among policy makers who are inter-
connected through a broad range of networks” (Kim et al. 2005).

The participants went beyond just identifying the new governance paradigm;
they made good governance a central focus of the forum and a core concept of
the new governance paradigm. Elements of good governance that were a part of
the forum included: government reform and innovation, strengthening local gov-
ernment and regionalism, transparency in government, citizen participation and
public—private partnerships, and responding to poverty and development through
social integration.

Forging the New Model of Governance

The great change movement underway in government has made it possible for pub-
lic managers to forge a new model of governance, one in which the exercise of
authority is no longer top-down but across levels and sectors in coordinated, col-
laborative systems or networks of public, private, and nonprofit organizations, and
for which authority is centralized (Bingham, Nabatchi, and O’Leary 2005; Kahler
and Lake 2004; Nye and Donahue 2000; Sholz and Wang 2006). From this trend,
the key point of research in public management is no longer the institution; it is,
instead, the network. In addition to efficiency and effectiveness, the core concepts
in this new model of governance have become coordination, collaboration, coop-
eration, and competition, with the salient concept being collaboration (Callahan
2007; Greasley and Stoker 2008; Feiock 2004; Heinrich, Hill, and Lynn 2004;
Kamensky and Burlin 2005; Kettl 2002).

Some of the changes being made are the product of innovations in governance
that have been created by members of the profession of governing. Much, but cer-
tainly not all, of that innovation is technological in nature. Other changes are
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Preface M xvii

organic; they deal with the new structural systems that governments are designing
and organizing to increase their ability to respond to the needs of citizens while
doing so with declining financial and human resources. And still other changes are
being made in the nature of the work processes used by the men and women we
entrust to deliver the government services we desire.

Some of these efforts to change the face of government are reactions to funda-
mental changes in the internal and external environment. But more are proactive,
highly creative approaches to solving old problems while forging new solutions to
new problems. Of course, there are a number of reasons why some of these innova-
tions and transformational changes have failed and others will fail in the future.
Sometimes there are few viable substitutes for existing ways of providing public
services, e.g., air traffic control.

As reasons for these failures, the old charges of bureaucratic incompetence
and resistance to change of any kind by a “bloated bureaucracy” are still aired
by critics within and outside of government. However, much of that criticism
can no longer be supported, as the examples shown in this book—and the
hundreds of similar success stories that cannot be included because of limited
space—will attest.

That does not mean that all the problems of governing have been solved, that
all the ambiguities in policy making and administration have been resolved, or that
the resistance and resentments of those who fear change of any kind have been dealt
with. But it does mean that there is much hope for the future. The successes and
failures shown here should illustrate this promise while also serving as guideposts
for those public managers who find themselves faced with similar problems and
new challenges.

This book describes some of the building blocks of this new face of government
and the way it is reshaping the way managers govern. Yet, even as the pressures
for reform in governance—or, to recall its earlier label, government reinvention—
continue to grow, public managers are advised to heed the faint voice of caution:

... improved performance is not the only measure of government effec-
tiveness. Conformity with long-established rules of administration,
the views of politically influential officials and groups, and expecta-
tions created by previous programs matter as well. Government is less
a matter of invention or reinvention than of evolution and compromise
(Lendowsky and Perry 2000, 3006).
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Chapter 1

Creating a New Face
for Government

The challenge facing government administrators in the twenty-first cen-
tury is that they can do their jobs by the book and still not get the job
done. They can issue regulations as required by Congress and discover
that the problems they were seeking to prevent occur nonetheless. They
can audit taxes only to discover that they upset taxpayers when they get
it right and enrage members of Congress when they get it wrong. They
can produce programs that work better and cost less only to discover
more demands that they work even harder and spend even less.... The
challenge is to rewrite the book to get the job done.

Donald F. Kettl (2002)

Important changes taking place in the operating environment of government orga-
nizations have forced leaders in many nations to reshape the way they carry out
their assigned tasks. Public administrators are developing new ways of managing
their organizations and delivering their services to citizens; in the process, they are
changing the face of government. And, these changes are occurring around the
globe (Batley and Larbi 2004).

Government managers must now deliver services under a set of environmental
conditions dramatically different from what they knew only a few years eatlier.
Among the pressures facing government managers are:

B Learning to cope after several decades of pressures to downsize, reorganize,
reinvent themselves, and do more with less
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2 B The New Face of Government

B Delivering new and expanding services with declining resources for mainte-
nance, repair, and replacement of decaying infrastructure

B Seamlessly integrating new technologies alongside aging systems and stove-
pipe management architectures

B Dealing with discrepancies between personnel needs and available staff while
capturing and disseminating knowledge being lost because of retiring workers

B Finding ways to form and structure new organizations—such as virtual orga-
nizations and private—public-sector collaborative units

The Process of Change

The transformational change process in government organizations begins with
recognition by senior agency or unit managers of an organizational or delivery
problem that cannot be resolved with minor modifications to the existing system.
Instead, a complete overhaul of the operating system, the organization’s structure,
and services delivery methods is called for.

The change process accelerates when an organization’s leaders identify a need
for a critical transformational change in order to cope with a crisis facing the orga-
nization. Need recognition must occur for follow-on change initiatives to stand a
chance of succeeding. The crisis must be powerful enough to shake the agency to
its very roots.

A Federal Crisis Example

An example of such a crisis situation is the breakdown in management and coor-
dination—and hence, effectiveness—when the Federal Emergency Management
Agency (FEMA) was unable to cope as expected with the aftermath of devastation
brought on by Hurricane Katrina (GAO 2007b). A 2007 review of the plan by
the Department of Homeland Security (DHS) to ensure that emergency response
workers can communicate with one another during an emergency revealed that
agencies have been working on the problem of the lack of interoperability at least
since 1983. Yet, as of 2007, not one federal standard had been adopted. Many stud-
ies have sought to identify the cause for the administrative breakdowns in the gov-
ernment’s response to Katrina, but they all revolve around what Saundra Schneider
(2005) called “cloudy mission and lack of focus.”

There has been, however, no shortage of studies on nearly every aspect of the
hurricane, the failure of the levies and subsequent flooding, and the successes and
failures of federal, state, and local government administrators and agencies, and
the many nonprofit agencies that became involved in the aftermath of the disaster
(see Cigler 2007; Choi and Kim 2007; Col 2007; Comfort 2007; Derthick 2007;
Donohue and O’Keefe 2007; Eikenberry, Arroyave, and Cooper 2007; Farazmand
2007; Garnett and Kouzmin 2007; Haeuser 2007; Jurkiewicz 2007; Lester and
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Krejci 2007; Morris, Morris, and Jones 2007; Stivers 2007; O’Keefe 2007; Simo
and Bies 2007; Von Heerden 2007; Waugh 2007).

The Government Accountability Office (GAO) reported that DHS is still urg-
ing local public safety agencies to purchase more-expensive radios that still may
not be able to communicate with other systems. Further examples of transforma-
tion-driving crises include declining or accelerating demand for the agency’s ser-
vices, declining worker morale or discontent and disruption in the workplace, and
the important force of legislative mandates for action. The radio interoperability
program is one of two disaster management communications initiatives managed
by the Department of Homeland Security: DisasterHelp.gov and SAFECOM
(OMB 2007).

Once an alternative is selected, leadership must get everyone in the organization
onboard the transformation train. This may be the most problematic of the entire
process because of the need to initiate often far-reaching changes in the organiza-
tional culture. Implementation includes a variety of management tools for trans-
forming an organization. These include team building, employee empowerment,
cross training, reengineering or reorganizing, devolution, and other actions. The
final step is full implementation of the desired changes.

An Emerging Crisis at the State and Local Levels

State tax and expenditure limitations in the face of rising wages and salaries of state
and local workers, pension contributions, and huge investment in sorely needed
infrastructure renewals are common woes heard in the halls of state and local gov-
ernments. Compounding these difficulties is the fact that, if current trends con-
tinue, by 2020 the expenditures of state and local governments will exceed their
ability to pay (GAO 2007e). As a result, state and local governments must soon
make the tough choices in taxing and spending policy that the GAO called for.

As it is for the federal government, the growth in the costs of healthcare is the
primary driver of the fiscal challenges facing state and local governments. Rising
medical costs are having greatest impact in two service areas: Medicaid expendi-
tures for needy citizens, and the rising cost of health insurance for state and local
employees and retirees.

The Global Change Movement

Transformational change in government is a global movement that has been
underway since the 1980s (Deming 1986). Common goals of this movement to
transform government have been to bring about reductions in the cost and size
of government—while at the same time improving the content and the delivery
of government services. Professor Donald Kettl (2005) has identified six common
characteristics in the movement:
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1. Improving productivity in the public sector by reducing the number of gov-
ernment workers while providing additional services

2. Privatizing some services and implementing greater collaboration across
agencies and levels of government to allow the market to bring about greater
efficiencies

3. Focusing on improving customer services and agency responsiveness by
making it easier for citizens to connect with government by expanding
the number and variety of services delivered via the Internet and other
e-government approaches

4. Decentralizing government by greater power sharing across levels of govern-
ment and by giving front-line managers more decision-making power and
responsibility

5. Restructuring the policy-making role of government by separating procure-
ment of services from the delivery of services

6. Improving government accountability by initiating performance measure-
ment, thereby placing greater emphasis on outputs rather than processes

These efforts to reshape government are not entirely new. Governments have
been trying to find ways to transform their operations for years. A survey of ten
years of the successes and failures of the reforms now underway in the United
States, the United Kingdom, Australia, and New Zealand suggested that one rea-
son for some of the failures might be because governments have placed too much
emphasis on results and relatively little on managerial flexibility, or because they
have adopted some elements of the New Public Management (NPM), but not all
(Moynihan 2006).

The reform movement that has produced NPM and other new approaches to
governance can be traced to the activities that began during the Progressive Era at
the close of the nineteenth century. Those efforts were greatly expanded during the
administration of President Franklin Roosevelt (Smith and Licari 2006). President
Harry Truman established the Hoover Commission under former President
Herbert Hoover, charging the members with the task of finding ways to improve
the effectiveness and efficiency in the executive branch.

President Ronald Reagan established the Grace Commission, headed by busi-
nessman J. Peter Grace, for a similar purpose. Under President Bill Clinton and
headed by Vice President Al Gore, the National Performance Review was estab-
lished for the purposes of reinventing government by making it more businesslike
(Beckett 2000).

President George W. Bush built on the Clinton-Gore effort with three broad
management reform initiatives, not all of which were adopted: (a) the President’s
Management Agenda (PMA) in 2002; (b) a set of freedom-to-manage legislative
proposals (the Freedom to Manage Act of 2001 and the Managerial Flexibility Act
0f2001); and (c) the Program Assessment Rating Tool (PART), a 25-item question-
naire for measuring progress on program purpose and design, strategic planning,
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program management, and program results (Breul 2007). The purpose of these and
related initiatives was to facilitate the transformation of government, improving its
cost-effectiveness by implementation of management tools developed in the busi-
ness sector.

There never will be a time when all the good work on a topic is done. Rather,
changes and new advances are constantly occurring. During the writing of this
book, for example, an administration change took place in the United Kingdom
as Gordon Brown became prime minister, and the election to succeed George W.
Bush was under way with Barack Obama becoming president. There is no guar-
antee that any successors would follow their predecessors in adopting the transfor-
mation initiatives discussed in this book, but the successes and failures still merit
airing for others to follow or deny.

New Goals, New Strategies

According to political science professor Donald F. Kettl, the models of public
administration that worked in the nineteenth and twentieth centuries can no
longer meet the challenges of governing society in the twenty-first century. The
environment of globalization and devolution of responsibilities within which gov-
ernance must function has changed public administration such that new ways of
governing must be found. The new model of governance has government located
at the center of a complex, collaborative structure of private, public, nonprofit, for-
eign, and domestic organizations functioning together to do what government once
actempted to accomplish on its own. Administration today focuses on coordination
and cooperation amidst what Kettl calls “a hyperpluralistic background.” Thus, the
art and science of governance is undergoing a fundamental transformation.

Professor Kettl (2005) identified ten fundamental constructs that must be
addressed when forging the strategies that will build the bridges needed to span the
gap between the public administration that was and the public administration of
the new century. Paraphrased, the ten strategic considerations or principles are:

1. The traditional concepts of a bureaucratic hierarchy and authority cannot be
entirely replaced; rather, they must be recast to better reflect the requirements
of the new model of governance.

2. Traditional hierarchical government agencies are increasingly surmounted by
layers of complex networks of nongovernment organizations, thereby requir-
ing the use of new ways of managing government functions.

3. Public administrators must develop and use more interpersonal skills along
with, or sometimes in place of, their traditional authoritarian skills.

4. For this age, information is without question the fundamental component for
implementing the transformation of governance.
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5. Performance measurement, accountability, and performance-based manage-
ment that transcend cross-organizational boundaries must be substituted for
traditional organization-chart management structures.

6. Trust and confidence in government are possible only when government is
transparent and available to all citizens; e-government is finally making this a
reality.

7. Investing in human capital—providing existing workers with the new skills
they need and hiring new people with the right skills for the complex and
technical jobs of tomorrow—means reshaping civil service systems to reflect
the realities of the transformed government workplace.

8. New strategies and tactics that engage public participation at ever-increasing
levels must be devised and implemented.

9. The private and public collaborators and partners of government must be
encouraged to accept greater civic responsibilitcy—adopting the same ethos
of public service that has characterized the best in public managers for
centuries.

10. Because the transformation of governance is bringing new issues to old tradi-
tions and processes, new constitutional strategies must be devised for dealing
with conflict between levels and constituencies.

Themes of Government in Transformation

Governments in the early years of the twenty-first century face many of the same
challenges of operating in a vastly different world than existed just a few short
decades or so ago. Public administrators must govern in a flatter, more globalized
world (Friedman 2006); constituents expect better, more responsive performance
while also demanding greater value for their tax dollars. Internally, Congress and
the executive office are exerting pressure to reduce the cost of support functions
and redirection of cost savings to the delivery of services (Kettl