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Abstract  

In 1975, Nicholas Henry puts forward five paradigms for public administration. These paradigms 

demonstrate the historical development of public administration since Woodrow Wilson's 

famous article. The existence of competing paradigms in public administration enhances 

theoretical development within the discourse. Public value management has brought a new 

dimension to the discourse. The purpose of this study is to investigate the paradigmatic shift in 

public management and to determine if the ‗Public Value Management‘ represents an emerging 

paradigm in public administration. The paper attempts to answer two main questions: (a) Does 

public value management represent a new paradigm in the field of public administration? (b) Is 

public value management the future of public administration? To answer these questions, the 

study followed a historical approach to provide an accurate description and analysis of the 

current state as well as predicting its future course. Data for this study has been collected through 

a primary scoping of the literature on public administration. This paper shows that public value is 

not only an emerging paradigm in public administration but also the future. The study also found 

out that public value is the next big thing for governments aiming to deliver better public service. 

The public value paradigm is centered around the needs of the public as citizens, as well as 

consumers, the creation of value rather than achieving individual outcomes. It is more than the 

aggregation of individual needs with deliberation as to what constitutes public value at its core. 

In answering the aforementioned questions, the paper endeavor to establish the focus of public 

value management paradigm within the public administration field. The study adds value to the 

literature and theoretical development of public value.  
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1. Introduction 

In 1968 Dwight Waldo pronounced that public administration has an identity crisis. According to 

Rutgers (2010), the alleged crisis has much to do with the scope and theory of the discourse. This 

implies understanding and explaining the connection between the subject matter and the object 

of study. The debate is not only on the boundaries of the study but also on the status of public 

administration. According to Waldo (1968), the scope of the theories in public administration has 

both practical and theoretical limitations. This is because public administration deals with 

complex ideas that portray a normative image of human society. Therefore, it is difficult to 

pinpoint a specific paradigm, well-articulated ideas, core questions, coherent methodology, or 

approaches for the study of public administration.  I argued that the label ‗identity crisis‘ is 

perhaps needed as it captures the advancement and betterment of the study. 

It is now more than five decades since Woodrow Wilson wrote his famous article ‗The study of 

Administration‘ where he states that ‗it is easier to frame a constitution than to run it‘(Wilson, 

1887). There is so much in Wilson‘s article that sounds modern. Wilson (1887) highlights the 

significance of governmental administration. According to Wilson (1887), ‗Administration is not 

only the operative mechanism of the government but also the most visible executive action‘ 

(Wilson, 1887). This implies that the state can meet its purpose only through an efficient 

administrative instrument. As Marshall Dimock beautifully asserts: ―Public administration is a 

process or a theory, not merely an accumulation of detailed facts. Administration emphasizes on 

implementing the task of government successfully at a minimal cost both in resources and of 

energy‖ (Dimock, 1937:29). 

As an academic discipline, public management has gone through several transformations from 

Classical Public Administration to New Public Management (NPM) and Governance paradigm 

(Mukonza, 2014). This evolution has affected the character of governments, so has its ability to 

relate with various actors in society. The purpose of this study is to investigate the paradigmatic 

shift in public administration and to determine if the ‗Public Value Management‘ represents a 

new management paradigm in the discourse. The research seeks to answer two questions: Does 

public value management represent a new paradigm in the field of public administration? And is 

public value management the future of public administration? In this paper, public value 

management is viewed as a paradigm that needs serious attention from researchers and 

practitioners for theoretical and empirical development. 

This paper is organized as follows: first, conceptual clarification of public value, and at the same 

time distinguishing it from private value, common good, public interest. The paper attempted to 

trace the historical origin of public value discussion. This is followed by outlining the different 

paradigms in public administration, leading to the central argument of this study; public value as 
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the new paradigm in public administration. Then, the conclusion and recommendations for future 

studies are highlighted.   

Origin Of Public Value 

Public value management is a hot topic in public administration and the concept has been used 

by numerous scholars in the literature (Alford & O‘Flynn, 2009; Benington, 2009; Bojang, 2021; 

Jørgensen & Bozeman, 2007; Moore, 1995; Rutgers, 2015). However, studies on ‗Values‘ in 

public administration are not new as Waldo‘s (1984) ―Administrative States‖ discussed values 

though he did not explicitly use the term. The same is true for Simon‘s (1976) ―Administrative 

Behavior‖ which highlights the difference between fact-value. What is new is the coming of 

‗Public Value’ which is extremely popular (Rhodes & Wanna, 2007). The public value concept 

is important because it complements and resolves the deficit of democracy by engaging the 

public in determining what is most valued. Jørgensen & Bozeman (2007) pronounced public 

value as the most significant topic in administration and policy studies, while for others, it is 

regarded as an important theoretical and practical ―guiding concept‖ (Rutgers, 2015). It has been 

heralded by various scholars as an administrative practice (Bozeman, 2019; Jørgensen & 

Bozeman, 2007; Jørgensen & Rutgers, 2015); as ―a hard-edged tool for decision-making‖ 

(Alford & O‘Flynn, 2009), and ―a rigorous way of defining, measuring and improving 

performance‖. The extreme popularity of public value made other researchers declaring it as a 

―new era in public management‖ (Stoker, 2006; Talbot, 2017).  

The public value management concept was propounded by Harvard University Professor Mark 

Moore in 1995 as a response to the ―New Public Management‖ which at the time was the darling 

of public management and influences public policy of countries. The concept of public value 

focused on the preferences and aspirations of the citizens as well as consumers, the generation of 

desirable outcomes rather than achieving individual needs, and public value is more than the 

accumulation of individuals desires with discussion as to what constitutes public value at its core 

(Turrell, 2017). Moore (1995) challenged the neo-liberal thinking on three issues: 

The role of government: Moore (1995) argues that the role of government should go beyond 

mere supervisor and service provision to the public, to value creation in the public sector. The 

role of public managers (service managers): Public managers should seek out opportunities that 

are most valuable to the public. It implies using government resources to create desire social 

outcomes for citizens.  

 The techniques needed by service managers: Benington and Moore (2011) argued that service 

managers' skills and techniques to work with relevant stakeholders to ensure good policy choices 

in the interest of the public and at the same time legitimate to improve socially desirable 

outcomes (Bromell, 2012).  

Despite the popularity and optimism of public value, the term remains elusive, problematic, and 

unclear (Meynhardt, 2009; O‘Flynn, 2007). There has yet to be a consensus on the definition of 

public value. Public value is a generic concept that‘s everything to people (Rhodes & Wanna, 

2007). For  Rutgers (2015), public value is not just a generic term but a ―pantheon concept.‖ The 

pantheon concept is used as a metaphor referring to a collection of possible concepts dealing 
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with public value. The elusiveness of public value makes it even more popular among scholars 

(Rhodes & Wanna, 2007). However, scholarly attempts are made to define public value. For 

example, Meynhardt (2009) defines public value as ―the value that impacts on values about the 

public‖; Benington (2009) defines it as ―what ‗the public‘ values and what adds value to ‗the 

public sphere‘‖; while Bozeman (2007) defines it as a ―normative agreement about the rights, 

benefits, and obligations of citizens to society, the state, and one another‖ (Bozeman, 2007:13). 

In this paper, ―public values are explicit values that concern ―the good society‖ or ―the general 

interest,‖ that is, the sustainability of society and the well-being of its members, irrespective of 

immediate personal preferences or interests‖ (Rutgers, 2015:39). 

An in-depth investigation of the origin of public value is to question the ontology of social 

science. Meynhardt (2009) concludes that ―public value starts and ends within the individual‖. 

This conclusion is drawn based on his psychological approach to individual values. Bozeman 

(2007) disagrees with an individualistic economic approach to public values. Similarly, Moore 

(1995) also argued that public value is the collective and draws on democracy and public 

interest. Rutgers (2015) intelligently argues that ―citizen satisfaction is a possible public value, 

but a person‘s satisfaction with some product or service is not, nor the simple sum of such 

perceptions‖. Therefore, public value can be located in the collective ‗We‘ rather than individual 

interest. 

2. Literature Review 

 

2.1. Paradigms Of Public Administration 

Since Woodrow Wilson‘s famous essay on the study of administration, Henry (1975) provides a 

solid argument and discussed the evolution of public administration through the five paradigms 

put forward (Mukonza, 2014). The birth of public administration is associated with Woodrow 

Wilson's seminal article though debatable. In his book titled ‗Public Administration and Public 

Affairs’, Nicholas Henry (1975) gives a comprehensive description of the five paradigms. With 

the development of American Public Administration, other paradigms emerged—i.e. NPM, 

Good Governance, and Public Value Management. As an academic field, the development of 

public management may be regarded as a series of nine (9) overlapping paradigms: 

Paradigm 1: The Politics/Administration Dichotomy, 1900-1926  

The Politics/Administration dichotomy corresponds with the earlier writings of Frank J. 

Goodnow and Leonard D. White.  In his book, Goodnow (1900) stated the two functions of 

government, which are ‗Politics and Administration‘. Politics, said Goodnow, ―is about policies, 

and state will,‖ while the administration ―is about the implementation of these policies‖ (Henry, 

1975:379). With the advent of separation of powers, the legislative organ formed laws and 

policies, while the executive implemented those policies and laws impartially and apolitically. 

Similarly, Woodrow Wilson laid a compelling argument of this dichotomy by stressing that 

‗administration is a business field‘. Wilson (1887) calls for a total separation of politics from 

administration and suggests that ―administration lies outside the proper sphere of politics‖ 

(Wilson, 1887:210). Also, Dwight Waldo pointed out that ―administration ought to be separated 
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from politics, and that politics should not encroach on administration‖. Waldo relates 

Politics/Administration separation to the corresponding Value/Fact dichotomy. 

This paradigm's central focus is on the government‘s bureaucracy. With the ‗Public Service 

Movement‘ in Universities across America, scholars began to focus more on administrative 

studies. Political Science then, was concerned with training for citizenship, law, and recruiting 

people for a government position. As a sub-field of political science, public administration locus 

was perceived to train public administrators. Public administration legitimacy came in the 1920s 

with the publication of the first textbook titled ‗Introduction to the Study of Public 

Administration’ in 1926 by Leonard D. White. During this period, administrative skills are 

needed to purify a rotten civil service.  

Paradigm 2: The Principles of Administration, 1927-1937 

Willoughby (1927) published a book on administrative principles—which was considered to be 

the second fully-fledged text in the public administration. This book emphasizes specific 

management principles that could be learned scientifically so managers would become 

specialists in their fields. In the 1930s to early 1940s, public administrators were in high demand 

for their managerial skills from government and business alike. In addition, Gulick and Urwick 

(1937) put forward their classic text on management principles to support public managers 

perform the following functions. For them, the role of managers includes planning of tasks, 

organizing of the task, staffing,  directing staffs to accomplished goals, coordinating staffs 

and departments, reporting and budgeting of the organization (Bojang, 2020; cited Gulick, 

1937:13).  

The principles of administration had their first conceptual challenged the following year. In the 

text ‗Administrative Behavior’ Herbert A. Simon laid down two compelling criticism of the field. 

First, it was argued that politics and administration could never be separated, and the other 

criticism was that administrative principles were logically inconsistent (Henry, 1975). According 

to Simon, administrative science is inconsistent proverbs of common sense and not scientific. He 

proposed administrative studies to be based on scientific principles and laws and equally called 

for the separation of facts from value judgments (Gruening, 2001:4). However, the 

politics/administration separation had been abandoned by young creative scholars in the mid-

century. This abandonment led to the epistemological identity of public administration. Some 

would argue that identity has yet to be found. In 1947, Simon offered an alternative paradigm in 

his essay ‗The Science of Public Administration’ where he argued that scholars ought to be 

concerned with advancing ‗pure science of administration‘ and ‗prescribing for public policy‘. 

Although Simon‘s proposal was rigorous and normative, it puts off a host of scholars in public 

administration and political science (Henry, 1975:380).  

Paradigm 3: Public Administration as Political Science, 1950-1970 

In this era, the emphasis was on revisiting the object and scope of the study. Researchers have 

tried to re-established the linkage between political science and public administration. Most of 

the writings in 1950 viewed public administration as an interesting area or even synonym to 

political science. Public administration began a downhill spiral in this era (Henry, 1975). In 
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1967, public administration was no longer considered as a sub-field of political science, and 

scholars of this generation were left out. According to Waldo (1968), the attitudes of political 

scientists were that of ‗indifference‘ and ‗hostility‘ that public administration scholars felt 

unwelcome in the house of their youths. Also, scholars at this time challenged and question 

Wilson‘s Politics/Administration dichotomy.  

Paradigm 4: Public Administration as Administrative Science, 1956-1970 

This paradigm came into being mainly because of the contempt shown to the field by political 

scientists. This paradigm offers specialization and argued that administration is administration 

irrespective of where it is found. In this period, the academicians of administrative studies were 

concerned with the focus of the discourse. It was suggested that organizational theory should be 

the motivation of administrative studies (Henry, 1975). In the 1960s, ‗organization development‘ 

started its swift upsurge as a specialty of administrative science. One of the dilemmas of this 

paradigm is that it tends to delink and eliminate ‗Public‘ in administration, which could mean 

becoming a sub-field under Business Administration. Part of this problem was the distinction 

between the public and the private sectors in American society (Mukonza, 2014). 

Paradigm 5: Public Administration as Public Administration, 1970-? 

During this era, a considerable amount of progress has been made with renewed validity. 

Techniques of management science learned have been reflected in organizational analysis. This 

paradigm saw the distinction between public and private spheres wane away. Furthermore, 

public administrationists at the time have been more concerned with public policy-making, 

political economy, and performance measurement (Henry, 1975:383). Dwight Waldo organized 

a conference (The Minnowbrook Conference) in which he invited young scholars to discussed 

the future direction of the discourse. This conference started the New Public Administration 

(NPA), combining ideas from human relations and the political faction of management. The 

participants in the conference called for a new direction and that administrative science ought to 

focus beyond efficient administration to more democratic values (Gruening, 2001). In the public 

administration paradigm, scholars strived to build an autonomous curriculum with 

epistemological uniqueness. The efficacy of public administration in society appeared to be well 

appreciated and this was a good reason for the field to be autonomous. 

Paradigm 6: Public Administration as New Public Management, (1991-?) 

The focus during this period was on how to make the government more economic and efficient 

in its provision of goods and services to the public (Bojang, 2020b; Mukonza, 2014). By the late 

1970s to early 1980s, key figures like Margaret Thatcher of the United Kingdom and local 

governments in America started pushing for private sector-led—NPM (Bojang, 2020b; 

Gruening, 2001; Hood, 1991). According to Hood (1991), NPM emerged from two theoretical 

streams of ideas. First is the 'new institutional economics' of public choice, and principal-agent 

theory; and second is a business-type 'managerialism' in the public sector (Hood, 1991, 1995). 

The key elements of NPM include large-scale privatization, corporatization, and 

commercialization; market-led growth; a shift to change management; reduce government 
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spending; a shift to output control; more competition; decentralization; performance 

measurement (Bojang, 2020b; Hood, 1991).  

The New Public Management is a series of novel reforms to public administration and 

management that emerged in several Western countries in the 1980s. The NPM paradigm arose 

in reaction to the limitations of the classical public administration in adjusting to the demands of 

a competitive market economy. The public sector borrows a private sector approach to 

management and led to significant changes in the public sector approach, especially in 

management practices, efficiency-focused, accountability, and privatization of ineffective public 

enterprises. Many countries have adopted NPM reforms, only a few have implemented wholesale 

NPM reforms.  

Paradigm 7: Public Administration as Governance (1995-?) 

The NPM overly focuses on economic efficiency with emphasis on individual preference. The 

governance paradigm challenged this notion and rather argued that collective preferences for the 

society should supersede individual choices. Recently, there has been a check on government 

service provisions and delivery to society. Because of shifting demographic structures, coupled 

with the advancement of science and technology, citizens' aspirations are increasingly high, 

which must be solved by the government more cost-effectively. This pressure on the government 

led to the new reform agenda. Governments are seeking alternative ways to deliver quality public 

services to society (Dickinson, 2016:41). Against this background, the reform for governance has 

received significant attention. In the past years, governance reform responded to failing big 

governments and market deficiency. 

This paradigm challenged the liberal economic philosophy and argued that government should 

be run like a democracy (Denhardt & Denhardt, 2007). Administrators now emphasize 

―listening‖ to the public rather than ―telling,‖ and by ―serving‖ rather than ―steering.‖ This 

paradigm calls for the co-creation of what is most desired by the citizens and public officials. 

This movement in public administration is what Denhardt & Denhardt (2007) called ―New 

Public Service‖. The New Public Service stressed the interest of the public, democratic values 

and co-production, and inclusiveness. Therein lies the soul of public administration. As Denhardt 

& Denhardt (2007) intelligently articulate: 

―What is most significant, and most valuable about public administration is that we serve citizens 

to advance the common good. Ultimately, for public administrators, what matters is not how 

efficiently we have done our jobs, but how we have contributed to a better life for all‖ (Denhardt 

& Denhardt, 2007:4). 

Paradigm 8: Public Administration as e-Governance 

Electronic Governance (shortly, e-Governance) is regarded as part of the reform strategies of the 

NPM in 1980. It is the introduction of Information and Communication Technologies (ICTs) in 

governance to achieve greater delivery of services to the public. The term e-Governance emerged 

in the late 1990s through information technology and the internet has been in administration 

since the 1970s (Kraemer, et al, 1978; Danziger and Andersen, 2002; Grönlund and Horan, 

2004:714). It is vital to note that e-Governance goes beyond internet use in government to a 
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reform strategy for the effective functioning of the administration. It was part of the reform 

package of NPM in the late 1980s to enhance efficiency and improve outcomes through 

automation.  

e-Governance makes governments relevant in this digital era and therefore, governments can 

either be ‗in e-Government or out of e-Government‘. It is a necessity to meet contemporary 

challenges faced by governments globally (Bojang, 2019, 2020a). The adoption of e-Governance 

in public administration has enhanced democracy and good governance. e-Governance can be 

seen as belonging to the public administration and needs to be viewed as a paradigm on its own. 

Preceding discussions demonstrated that academics and practitioners have changed conceptual 

preferences on administrative science at different epochs of history. The adoption of ICTs in the 

running of government has changed its character (Mukonza, 2014).  

Paradigm 9: Public Value as an Emerging Paradigm in Public Administration  

In search for meaning and direction in administrative science, public value as an emerging 

paradigm attracts a considerable amount of interest among scholars and practitioners (Alford & 

O‘Flynn, 2009; Benington, 2009; Bojang, 2021; Bozeman, 2002; Fukumoto & Bozeman, 2019; 

Jørgensen & Bozeman, 2007; Moore, 1995; Rutgers & Overeem, 2014). Public value 

management concerns government activities and service delivery, new thinking for public sector 

managers (O‘Flynn, 2007). This paradigm is ‗post competitive that signals the achievement of 

much broader social outcomes for society. This made Barry Bozeman concludes that ‗public 

value management is the most important topic in public administration and policy studies, while 

Alford & Hughes (2008) pronounced it as the next phase of management.  

Public value management emerges in response to the ‗one best way‘ orientation of the previous 

management paradigm. Public value management calls for relevant stakeholders to collaborate 

effectively to solve societal problems. Unlike NPM, public value focuses on the collective 

aspirations of society (O‘Flynn, 2007). Moore (1995) argues that the role of public sector 

managers is to create value for society. Moore‘s strategic framework concerns three domains that 

must be aligned to each other: (1) recognizing the public value an organization seeks to produce; 

(2) the ‗sources of legitimacy and support‘ that are relied upon to authorize the organization to 

take action; and (3) the resources necessary to sustain the effort to generate that value 

(Mazzucato & Ryan-Collins, 2019). Figure 1 illustrates the strategic triangle.  

The focus of the strategic triangle is on public sector managers to guide their actions and 

activities. It is significant for public managers to be specific about the goals they seek to achieve, 

canvass support from relevant actors, and tap resources to achieve their goals (Moore & 

Khagram, 2004). From the public value literature, two schools can be found. First, Moore‘s 

proposition of public value management as a practical guide for public managers, and second is 

the Bozeman normative proposition of public value (Ćwiklicki, 2016). Since Moore‘s seminal 

paper, the concept has been ‗extraordinarily popular‘ (Rhodes & Wanna, 2007) and numerous 

schools have written on it. However, it was criticized for its undemocratic nature of giving 

political power to unelected service managers (Rhodes & Wanna, 2007).  
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Figure 1. Strategic Triangle Moore (1995) 

 

3. Research Method 

This paper investigates the paradigmatic shift in public administration and determines if the 

‗Public Value Management‘ represents a new paradigm in the field of public administration. The 

study followed a historical approach to provide an accurate description and analysis of the 

current state as well as predicting its future course. Data for this study has been collected through 

a primary scoping of the literature on public administration. Database searches were conducted 

in the web of science, Social Sciences Index, SCOPUS journals, ISI Social Sciences Citation 

Index, and Google Scholar. Employing and searching the terms ‗public administration‘, 

‗paradigms in public management‘, ‗public value‘, ‗public value management‘ ‗e-Government‘, 

and ‗public sector management‘ in conjunction. Research articles, policy documents, and 

working papers were selected based on relevance for in-depth analysis.  

4. Findings And Discussion  

It can be argued that public value represents the future of public administration. The idea of 

public value management offers an inspirational viewpoint on the function of public sector 

organizations (Benington, 2009; Moore, 1995) and a productive substitute area of study to better 

comprehend public sector management (Cordella & Bonina, 2012). Moore‘s idea has gained 

prominence among scholars, service managers, and practitioners alike. The core idea of public 

value management centers on the strategic triangle which encompassed three factors that must be 

aligned with each other (e.g. see figure 1). 

Value creation  

Public value  

Authorizing 
environment  

Operational 
capability  
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This study shows that public value is not only an emerging paradigm in public administration but 

also the future. The study also found out that public value is the next big thing for governments 

aiming to deliver better public service. These findings are corroborated by a plethora of scholars 

(Benington, 2009; Bojang, 2021; Cordella et al., 2018; Hartley et al., 2017; Jørgensen & 

Bozeman, 2007). Others hailed public value as ‗the next big thing in public administration‘ 

(Talbot, 2009). It helps to deliver better public service that meets the expectations of citizens and 

at the same time enhances democratic governance. Historically, public administration has been 

criticized for failing to create value for society. The traditional public management paradigms 

create value in terms of efficiency in the production process. Public value approaches public 

administration to reframe public management paradigms, shifting the focus from cost efficiency 

to achievement of broader socially-expected outcomes. To meet societal needs, public 

administrations have to better understand what is socially expected and vigorously respond to 

changes in social expectations. 

Despite its global popularity, public value remains elusive and devoid of clarity. Moore himself 

avoids discussing competing value approaches explicitly in public administration. Bozeman 

(2019) understands Moore‘s idea as a ‗managerial‘ approach to public value, and he approaches 

it from a ‗normative perspective‘, in that the notion of the public value is first and foremost about 

the content of values held by citizens and political actors. However, both frameworks overlap at 

certain points and diverge at others. 

5. Conclusion 

The field of public administration has gone through a plethora of paradigm changes. The 

frequent shift in paradigms has raised some probing questions among scholars of public 

administration. This study is significant as it demonstrates public value as the next phase of 

public management. The competing models and paradigms indicate the growth in administrative 

studies—which enhances empirical and theoretical improvement in the field. The public value 

paradigm challenges previous management paradigms which focus on efficiency of 

administration and individual needs. The new paradigm goes beyond this narrow definition of 

government role to seeking the collective good for society. Public value reformulates the 

governance structures and clearly defined the role of both government and citizens in co-

designing and implementation of quality public services. Public value supporters recognize the 

unique dichotomy between the public sector and the private sector. These features are 

summarized in Moore‘s (1995) strategic triangle concept where he deliberates on the importance 

of aligning the authorizing environment, operational and administrative capabilities, and values, 

objectives, and mission to create public value. Overall, this study contributes to the literature and 

theoretical development of public value—the next big thing for governments aiming to deliver 

quality public service.   
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