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Introduction

R ecent years have seen significant shifts in the prac-
tice of public management. On the one hand, they 

trigger a  dynamic progress of public management as 
a  sub-discipline of management sciences, and on the 
other hand they stimulate further changes in practice, 
thereby facilitating more effective handling of public 
affairs. Increasingly, these shifts affect the operations 
conducted by public organisations in Poland. Specifi-
cally, in the latest trend, this public governance and its 
instruments were scarcely recognised. Among resear- 
chers and practitioners, there is increased interest in 
the model which emphasizes that economic effec-
tiveness continues At the same time there is a  gap in 
research on criteria of organisational effectiveness of 
public organisations. Thus, it is justified to investigate 
the issues of the simultaneous occurrence of diverse 
management models and identify the attributes under-
pinning the model tailored to address the challenges 
of the 21st century. Contemporary faces of public 
management and corresponding models, suggest the 
complexity underlying the theoretical foundations and 
organisational practices analysed for key changes in 
management, comprehension of specifics embedded 
in organisational effectiveness in public sector entities, 
focus on sustainable development and empowerment 
of society, as well as the potential for selecting manage-
ment instruments. 

The article1 aims to identify the characteristics of the 
main models of public management in the context of 
organisational effectiveness and contemporary trend 
focusing on the integration of research approaches. This 
relationship promises to be of increasing importance as 
public organisations shift and settle in the 21st century. The 
article is conceptual. It reviews and integrates general pub-
lic management streams of research agenda for the future.

Changes in management of 
public organisations

A distinctive attribute inherent to current manage-
ment practices in public organisations is its reli-

ance on the theoretical foundations underlying three 
simultaneously occurring models: public administra- 
ting (PA), new public management (NPM) and par-
ticipatory public management, known by their orig-
inal names public governance (PG), and new public 
governance (NPG). Therefore, traditional theoretical 
rudiments of public management remain valid in the 
form of administration and public policy science and 
thus create links with other scientific disciplines, in-
cluding political science. Also, theories and concepts 
with regard to economy, such as public choice theory 
and new institutional economy, as well as management 
sciences, may be applied in their mainstream, thereby 

https://doi.org/10.33141/po.2016.03.08 Organization Review, No. 3, 2016, Vol. 914, pp. 56-63 
www.przegladorganizacji.pl/en 

©Scientific Society for Organization and Management (TNOiK) 
 



ZARZĄDZANIE PUBLICZNE | 57

bringing analysed management closer to the public sec-
tor economy and corporate theory. Over recent years 
these theoretical foundations have been expanded by 
humanistic aspects in management science as well as 
social and organisational network theory, which fuels 
multi-disciplinary approaches to governance models.

Characteristic features for handling public affairs 
(Kożuch, 2015; Kożuch, 2004) in the public admin-
istration model (Denhardt, 2011; Ketl, 2012) include 
civil servants’ expertise, impartiality and accountabil-
ity towards elected political leaders, as well as the for-
mation of structures that ensure operations conducted 
by public organisations are in compliance with the law. 
The key value lies in the ethos of the official and the 
whole public sector. In light of management sciences, 
it is significant to distinguish the domains of policy 
and administration in this model, because problems 
besetting administrations are not political problems, 
and the role played by policy is to formulate tasks for 
administration. When analysing the conditions for ful-
filment of public interest, it should be emphasized that 
the overruling directive is unity of the state. The right 
to define the public interest is conferred on politicians 
and these activities are addressed to customers and the 
electorate. A fundamental role performed by the state 
governing, which involves the formulation and imple-
mentation of policies, focuses on the definite political 
purpose to be accomplished by existing or specifically 
appointed government agencies. Public organisations 
are responsible towards the populace only through 
politicians elected in a  democratic way. Employment 
security prevails in offices. Powers to take decisions 
are limited to the scope specified by the superior 
tier. The primary regulatory mechanism is hierarchy.  
Accordingly, bureaucratic top-down structures pre-
dominate and external relationships are limited, con-
trolled, and regulated. 

The initial assumptions anchored in the model of 
new public management (Izdebski, 2010; Kożuch, 
2010) stem from the theory of institutional economy 
and public choice. The overall aim of the functioning 
of public organisations is to manage the organisation’s 
resources and to deliver the obtained results. Preva-
lence is given to the economic model of rationality and 
organisational behaviours. Public interest, focused 
on shared values and the interest of society members 
combined as a whole, is articulated by citizens with the 
assistance of public managers. The operations carried 
out by public organisations are targeted to the recip-
ients of public goods and services. This model holds 
entrepreneurial spirit and the pursuit to bring public 
services to the market in esteem. There is a clearly de-
fined external accountability towards the recipients of 
goods and services as well as citizens, and the obtained 
results are subject to assessment. Public organisations 
enjoy relative leeway to achieve entrepreneurial objec-
tives. The overall regulatory mechanism is the market 
and the concluded agreements. The structures are 
decentralised where the assessment of designed proce-

dures and internal control mechanisms have surged to 
prominence. The key emphasis is placed on the func-
tioning of single organisations with a diverse scope of 
activities. 

A public governance model (Ziębicki, 2014) emerg-
es as a response to the one-sidedness of solutions used 
and excessive attention to the market mechanism for 
the functioning of the public sector. In this model, 
a  public organisation is viewed as a  model for com-
munication and mutual relationships within existing 
groups, so  that information and basic organisational 
assumptions as well as objectives and attitudes, have 
impact on the decision-making processes. Organisa-
tion participants set up specific standards for respond-
ing to situations faced, and the organisation as a whole 
has an influence on their activities. Public interest em-
braces shared values among the populace. The under-
taken operations are targeted at external and internal 
stakeholders by whom public organisations are held 
responsible. The main principles include: organisa-
tional transparency, partnership in activities, balance, 
honest and just conduct. 

This model provides a  relatively extensive leeway 
to public managers in their pursuit of set goals, yet it 
imposes personal responsibility for decisions made 
and activities launched. Basically, there is decentral-
isation of management and social participation with 
an emphasis put on the creation of networks of public 
linkages (Austen, 2014) and their management. The 
composition of the network – depending on its range 

–  may include central, regional, and local authorities, 
social and political groups and interest groups as well 
as social and business organisations. The role of the 
state is to create conditions for activating processes 
that facilitate the adjustment of objectives pursued by 
public organisations and possibilities of their accom-
plishment to the anticipated needs of the surrounding 
setting.

All in all, this model centres on the internal organi-
sation of the public sector and institutions comprising 
the sector, as well as on the external relationships which 
are regarded as core. There is no prevailing rationality 
model, but the urge to balance political, economic,  
organisational and social rationality. However, overall, an 
organisation with its surrounding setting is considered 
as critical, thus bringing the spotlight on the formulation 
of fundamental values and meaning that management in 
organisations is an imperative for far-reaching changes. 
Putting it another way, public interest is defined based on 
public values shared by society members, and conditions 
for its fulfilment are negotiated with partners and interest 
groups. Public management in this model largely involves 
the establishment of public coalitions as well as private 
and social organisations, so as to satisfy the agreed needs. 
Moreover, citizens and self-organised groups are regar- 
ded as the strategic stakeholders. 

Targets for the actions are citizens and the role of 
the state is to serve and assist through negotiation 
and mediation efforts, in favour of citizens and social 
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groups and to create values. Responsibility assumed by 
public organisations is multi-faceted and it incorpo-
rates law, national values, political norms, professional 
standards, and citizens’ interests. Decision-making 
powers tend to be adequate to conditions justified by 
needs, linked to responsibility, even though decisions 
are made within the process of shared governance. The 
structures are set up so as to facilitate cooperation and 
lead in external relationships. Essential stimuli driving 
managers and employees include a vocation for public 
service and the capacity to act for the public good. 

Hence, the role performed by the state boils down 
to the creation of conditions for effective function-
ing of all three sectors of social and economic life, 

including accomplishment of the public interest and 
self-organisation of the society. The basic mechanism 
deployed to achieve the strategic goals set, relies on 
the functioning of organisational and social networks 
and agreements based on trust. Thus, this ensures an 
emphasis on innovations, not only organisational, but 
also social ones, fostering conditions for inter-organ-
isational, cross-sectoral, and international collabo-
ration, as well as for coordination of public policies, 
programmes, and ventures executed with different 
partners. 

Within the public governance model there are 
mechanisms that help the recent public management 
model to respond to numerous challenges faced in the 

Table 1. Characteristics of contemporary management models

No. Models Theoretical 
foundations

Point of 
reference Shared values

Overall manner by 
which public interest 

is accomplished

Regulation 
mechanism

1 PA
Administration 
science; Political 
sciences

Political system
Ethos of officers 
and the whole 
public sector

Formulation of public policies 
and their implementation Hierarchy

2 NPM

Public choice 
theory; Management 
sciences – economic 
aspects

Organisations Effectiveness of the 
market mechanism

Management of organisation 
resources and attainment 
of planned outcomes

Market and 
bilateral and 
tripartite 
agreements

3 NPG

Organisation theory; 
Network theory;
Management 
sciences 
– humanistic aspects

Organisations 
together with their 
environment

Dispersed and 
questioned

Agreeing on basic values 
and meaning management 
in organisations, relations 
management

Trust-based 
networks and 
agreements

Source: adapted from (Osborne, 2010, p. 10)

Figure 1. Overall model for organisational effectiveness in public management by expenditures and results
Source: adapted from (Pollitt, Bouckaert, 2004, p. 106; Kożuch, 2004, p. 78)
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21st century (Busch et al., 2013) which are marked by 
increasing complexity. The synthetic characteristics of 
contemporary public management models are illus-
trated in Table 1. 

The comparison of key public management models 
reveals the shift in their theoretical sources and man-
ners by which problems are addressed which meet the 
expectations of citizens and other interested parties. 
This is the transition from the prevalence of legal and 
administrative aspects, through economic to social 
aspects. 

Organisational effectiveness of public 
sector entities and its key criteria

E ffectiveness occupies an important place among 
the principles underpinning good governance 

defined by the European Commission (European 
Governance, 2001), alongside with openness, account-
ability, participation, and coherence. This issue may be 
traced using the general model for organisational ef-
fectiveness in public management by expenditures and 
outcomes (Fig. 1). It draws on fundamental forms of 
organisational performance, i.e. efficacy and cost-ef-
ficiency. Typically, efficacy is defined as the degree to 
which we approach the aim, accomplish it, or enable 
or facilitate its delivery. When assessing efficacy, the 
cost is neglected as efficacy is neutral on efficiency 
(Lawrence, 2014, p. 21), and from among ingredients 
of a  useful result, only predictable effects are taken 
into consideration. 

In this model the objectives are represented by the 
anticipated utility, while the results by the achieved 
utility. Indirect results are termed as an effect and fi-
nal results as an impact. Meanwhile, the relationship 
between results and expenditures emerges as cost-ef-
fectiveness, namely the form of efficiency understood 
as performance or savings. Attention is also brought 
to the category of durability and general utility which 
suggests to what extent results are attained, that is how 
their effects and impacts contribute to the fulfilment 
of public needs. 

While referring the concept of organisational effec-
tiveness to public management models, the evolution 
of its criteria may be discerned. 

According to Weber’s tradition, including neo-we-
berian approach (Potůček, 2008; Drechsler, 2009; Col-
lins, 2007; Dunn, Miller, 2007), organisational effec-
tiveness of public administration is assessed based on 
stability, professionalism, and impartiality grounded 
on laws, applicable principles, and procedures. Whilst 
for new public management the economic criteria gain 
primacy. Alongside efficacy, economic performance 
and organisational resources, optimisation, and fi-
nancial motivation are principally evaluated. Whereas, 
in public governance, organisational effectiveness is 
viewed through the prism of organisational and social 
innovation, public participation as well as inter-organ-
isational collaboration and networking. 

Two first models analysed are extensively addressed 
in the reference literature. Whilst research into public 
governance, particularly on its organisational effec-
tiveness, is at its initial phase. An interesting study is 
represented by the organisational effectiveness model 
based on the model of competing values (Ziębicki, 
2014, p.  156, 163–173, based on: Quinn, Cameron, 
1983). He directly referred to one of the overall organ-
isational effectiveness models, that is an open system 
model, and he classified flexibility, civic participation, 
external collaboration and innovativeness as effective-
ness criteria. Besides, emphasis was correctly placed 
on the connection between the model and the idea 
of good governance as a  practice used by the public 
sector for its operations, endorsed by the European 
Union. In this approach, attention was brought to 
the need to increase the openness and collabora-
tion with the environment, which hardly comes as a   
novum, because this view has been well-established 
in the organisation and management theory since 
the systemic and situational approaches occurred. 
Further, the reasoning underpinning the typology of 
organisational effectiveness criteria insufficiently dis-
cusses the specifics behind public management and 
then in its framework the specifics surrounding the 
participatory model. In doing so, it was ignored that 
organisational flexibility concerned with enterprises, 
related to a substantially higher level of organisation-
al leeway as compared to that which the traditional 
approach to management enjoys, having very limited 
possibilities of being applied in public organisations, 
not least since their structure is basically determined 
by the laws. This problem cannot be tackled by the 
broad and general suggestion that it is necessary to 

“set up an efficient system to manage risk tasked with 
setting risk boundaries and monitoring potential 
threats” (Ziębicki, 2014). Similarly, an effectiveness 
criterion, external collaboration, to a lesser extent, re-
fers to the model characteristics. Direct collaboration, 
including the formula of public and private partner-
ship, also occurs in the other models. Thus, it is not 
a distinctive feature inherent to participatory manage-
ment. Civic participation as an effectiveness criterion 
was correctly indicated, but as noted by the author, it 
principally refers to public administration, whereas 
public management has broader application. Equally, 
the innovativeness criterion requires a more extensive 
approach, because the implications of social innova-
tions for public management have recently surged in 
their significance. 

The primary merit of the model provided by 
B.  Ziębicki is its multi-criteriality and a  successful 
attempt to look at the issues of organisational effec-
tiveness in public sector entities in a  comprehensive 
manner. The author discerns the universal nature of 
some criteria, yet he does not indicate them in the 
model. This model also represents a suitable departure 
point for further research quests. However, of foremost 
importance is going beyond a simplified and scarcely 
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justified comparison between the effectiveness in busi-
ness and public sectors.

Integrated model as present-day 
face of public management 

T he drive to increasingly meet collective citizens’ 
needs requires an integrated approach in theory 

as well as in the practice of public management. This 
is made possible using the elements from different 
perspectives in which public affairs are conducted: 
1) administrative, 2) market, 3) relational and corre-
sponding models: administration, new public manage-
ment and participatory management. Based on this 
reasoning the model of integrated public management 
(IPM) can be proposed. The description of this model 
is as follows.

It consists of three elements from the first per-
spective, i.e. legitimacy of administrative decisions, 
procedurality, and professionalism. These elements 
represent inalienable attributes typical of public man-
agement. From the second perspective, an integrated 
model adopts three further elements: economic effec-
tiveness, adaptation of solutions proven in business, 
and standardisation of services. Whilst all elements 
are embraced from the third perspective, i.e. citizen 
orientation, public governance, inter-organisational 
collaboration and networking, sustainable develop-
ment of public organisations, organisational and social 
innovativeness as well as pro bono motivation.

The majority of elements forming integrated pub-
lic management have been investigated, specifically 
through empirical explorations. Though they have nev-
er been analysed as a whole. Likewise, the aspects of the 
theoretical model have not been recognised to a  suffi-
cient extent either. They, in part, refer to one concept 
of organisational – public relationships and stakeholder 
theory (Broom et al., 1997; Ferguson, 1984; Gainesville 
et al., 1992; Ledingham, Bruning, 1998; Ledingham et 
al., 1997; Freeman et al., 2010; Freeman, Moutchnik, 
2013; Hemmati et al., 2002).

When presenting the essence of the model proposed, 
emphasis should be particularly placed on the signif-
icance of public governance understood as citizens’ 
participation in social, public and political life, that is 
citizens’ involvement in managing the affairs of the com-
munity to which they belong, shared decision-making 

– sharing knowledge, and joint activities – sharing work 
(Kożuch, Kożuch, 2016). The complexity rooted in the 
concept of participation is well illustrated in Figure 2.

The defining features that distinguish the model  
include: inter-organisational collaboration and net-
working and a  quest for sustainable development, 
which adequately illustrate the potentials for managing 
local government units. In essence, they are specific 
organisations operating as open systems which are 
actually deprived of any exit and entry barriers. They 
constitute organisations of mutually collaborating  
institutions which require coordination, cooperation, 
and shared governance to achieve objectives set (Kożuch, 

Figure 2. Complexity and advancement levels of public governance
Source: adapted from (Malterud, 2013, p. 146)

Figure 3. Mechanism of integrated public management
Source: own study
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2012). According to the assumptions underlying the 
network paradigm, management in local government 
units (LGU) appears to be a flexible process able to be 
adjusted to current needs and potentials. Faced by the 
need for collaboration, collaborations networks (CNs) 
are established in local governments which results from 
the activities aimed to jointly resolve problems and 
achieve common aims, unlikely to be accomplished 
individually by participants of the specific network and 
within current constraints (Agranoff, 2006; Lee et al., 
2012). CNs represent one of multiple tools deployed 
for management of regional development, because they 
encourage the increased value of public services (Lee 
et al., 2012; Sienkiewicz-Małyjurek, 2012; Considine, 
2013). CNs enhance entrepreneurship and the effec-
tiveness of sustainable activities conducted by local 
governments. By raising ecological awareness among 
inhabitants and fostering the creation of a civic society, 
they help to retain rationality in sound stewardship of 
natural resources. As a  result, there is growth in the 
competitiveness of areas managed and maintenance 
of required standards for environment quality. Thus, 
sustainable local government management embraces 
processes embedded in inter-organisational collabora-
tion networks designed for social and economic growth 
that is focused on sustainable stewardship of resources 
and harnesses cutting-edge public management instru-
ments (Kożuch, Sienkiewicz-Małyjurek, 2013, p. 325).

The dynamics and complexity of contemporary chal-
lenges for the public sector really need an integrative 
approach to conducting public affairs. The proposed 
integrated public management seems to be a  model 
which is capable of meeting these challenges. Its main 
features considered for organisational effectiveness are: 
relations-based perspective and organisational and so-
cial effectiveness (Fig. 3).

Its higher organisational effectiveness compared to 
existing models is achieved by the design of organisa-
tional relationships based on openness, trust, commit-
ment, job satisfaction, mutual understanding, mutual 
control, etc. At the same time, this model takes into 
account traditional, but still valid values and enriches 
them with the contemporary values of the public sector 
(Moore, 2000; Osborne, 2010).

In this management, an extensive tool kit deserves 
attention, both methods as well as techniques adapted 
from business and those developed with the goal of ful-
filling collective citizens’ needs. For instance, the fol-
lowing may be listed: relationship management, knowl-
edge management, management by objectives, results 
management, organisational innovation management, 
social innovation management, collaboration-based 
management, trust-based management, conflict man-
agement, social potential management, error manage-
ment, programme and project management, quality 
management, organisational learning, responsive man-
agement, e-government, and meaning management.

The methods and techniques specified do not con-
stitute a  closed collection. The catalogue proposed 

requires further research and specification. However, 
even at this phase it accurately reveals the diversity of 
tools tapped by integrated public management. 

The model offered, following its development, is 
likely to be able to respond to as yet unidentified needs 
of current and future generations. 

Discussion and conclusions

T he conducted discussions show that there are 
multiple faces of public management, which si-

multaneously occur as reflected in administration 
models, new public management, and participatory 
management. 

Bearing in mind today’s challenges, it was proposed 
to identify integrated public management as the one 
that best meets these challenges. It is marked by 
characteristics that stem from the nature of handling 
public affairs in democratic systems and incorporate 
the circumstances for funding high quality public 
services and tend to be open to people: citizens, tax-
payers, entrepreneurs, clients, and other social groups. 
Alongside these, the highest importance is given to the 
relational perspective, which has a direct connection 
with the contemporary comprehension of the human 
role in the society. The conducted analysis revealed 
that not only legal, administrative and economic cri-
teria are critical for organisational effectiveness, but, 
above all, social criteria as their high-level fulfilment 
bolsters performance in public management. 

The concept of integrated public management out-
lined calls for in-depth research, so as to entrench it in 
public management theories and other disciplines re-
inforcing this research field. Nevertheless, in its shape 
it adequately demonstrates the required direction for 
shifts in theory and practice of public management. 
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Endnote

1) The work draws on the results of research conducted within statu-
tory research in the Public Affairs Institute of Jagiellonian Univer-
sity over 2013–2015 entitled: “Management in the public sector” 
and in General Tadeusz Kościuszko Military Academy of Land 
Forces in Wrocław over 2014–2015 entitled „Changes in public 
organisations and their environment” as well as within the pro-
ject NCN DEC-2012/07/D/HS4/00537 entitled „Coordination, 
communication and trust as a  factors driving effective inter-or-
ganizational collaboration in the system of public safety manage-
ment” which is run in the Silesian University of Technology.
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Współczesne oblicza zarządzania publicznego

Streszczenie

Współczesne oblicza zarządzania publicznego i  odpo-
wiadające im modele wskazują na złożoność teoretycz-

nych podstaw i praktyk organizacyjnych analizowanych 
pod kątem głównych zmian w zarządzaniu, rozumieniu 
specyfiki efektywności organizacyjnej jednostek sektora 
publicznego, ukierunkowania na zrównoważony rozwój 
oraz upodmiotowienie społeczeństwa, a  także możli-
wości doboru instrumentów zarządzania. Na tym tle 
zaproponowano wyodrębnienie modelu zintegrowanego 
zarządzania publicznego. Model ten posiada cechy wy-
nikające z  istoty prowadzenia spraw publicznych w  de-
mokratycznych systemach, uwzględnia uwarunkowania 
finansowania wysokiej jakości usług publicznych, a  tak-
że obejmuje otwartość na ludzi: obywateli, podatników, 
przedsiębiorców, klientów i  innych grup społecznych. 
Główne elementy tego modelu tworzą trzy perspekty-
wy zarządzania, takie jak administracyjna, rynkowa 
i  relacyjna oraz odpowiadające im cechy zarządzania 
publicznego.

Słowa kluczowe

efektywność organizacyjna, zintegrowany model zarządzania 
publicznego
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