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Background
There has been an increasing momentum in public sector reform in the UK during the eleven years from 1997 through to the present day as part of the wider modernising government agenda (HMSO 1999).  This report summarises the conclusions of a series of five seminars funded by the Economic and Social Research Council (UK) which concluded in March 2008 which was set against this background of public sector reform.    The series examined both the leadership and the policy context of public sector reform and drew important links with New Public Management (NPM). The series took its lead from the challenges presented by NPM which has been dominant for over twenty years.  Linked to this it also noted the principle (Agranoff & McGuire, 2003:1) espoused that “managers often must operate across organisations as well as within hierarchies”.  This final report suggests that the time is ripe to move beyond new public management and more towards new public leadership (NPL) and whilst aspects of management will remain the real challenge for the public sector is to advance a stronger theory of public leadership that emphasises the collective nature of public leadership.
In relation to leadership research has tended to focus traditionally on the individual rather than the collective nature of leadership (Conger 1989,2004, Pearce and Conger 2003) and more recently to look at leadership as a social construct (Pastor 1998) rather than a real element of organisational behaviour.  The series turned attention to the collective nature of leadership rather than its individual construct and explored how and why leaders work together across organisations and how leadership can be improved.   
The study also had high policy salience for three reasons.  First, ‘strong leadership’ and ‘collaboration’ appear to be bywords in government policy delivery in support of the modernisation programme.  This was explored during the first two seminars and is evident in the wide range of white papers and legislation being published and enacted respectively.  Second, the series conclusions have potential to generate new knowledge attuned to the complexities of the politicised context of public services and the needs of management and leadership, as identified by the ‘modernising government’ agenda as a whole (HMSO 1999).  Third, there is considerable scope for the furtherment of cross public sector leadership development such as that suggested by Charlesworth et. al. (2005).  

In summary, the series conclusions argue that there is potential to move to a new way of thinking about new public leadership as opposed to new public management.
Objectives

The overall aim of the seminar series was to set a public leadership challenge within the context of public sector reform. The rationale of the challenge was to identify a series of consistent leadership standards that can apply across the public sector and by which its leadership can be evaluated.  The series has considered public leadership
 to be:

 A  form of collective leadership in which public bodies and agencies collaborate in achieving a shared vision based on shared aims and values and distribute this through each organisation in a collegiate way which seeks to promote, influence and deliver improved public value as evidenced through sustained social, environmental and economic well-being within a complex and changing context.

The specific objectives of the series were to draw the academic research agenda together in a more collaborative way with a view to determining whether and how research can better inform the development of consistent leadership standards and support public leaders in the improvement of services through effective collective leadership.
Method

The objectives were achieved through a series of five seminars in which leading academics from across a range of public sector disciplines discussed and contrasted the extent to which the public sector landscape was changing through current reform programmes and the extent to which these reforms pose challenges for the leaders of public services and how the effectiveness of public leadership can be evaluated in a consistent way.  The academics were supported by a range of organizations from across the wider academic community and informed by key stakeholders from both government departments and public service organizations. 
A series of briefing papers were published which outlined both the scope and the context of the seminar series and summarising each of the seminars.  These were uploaded to the ESRC mini site and are summarised in this self contained final report.

Results: Developing a New Public Leadership Framework

Executive Summary
The series commenced on 22nd September 2006 with the initial seminar hosted by Manchester Business School.  This was followed by a second seminar on 16th January 2007 hosted by the co-applicant institution Kings College London.  The first seminar focused on the challenges presented by the public sector reform programme.  A series of discussion groups were facilitated by academic experts across a range of public sector organisations.  The impact of NPM was featured throughout and a key theme to emerge was the negative impact that target regimes were having in relation to public service delivery.  The second seminar reversed the focus and examined the challenges for leaders themselves. A third seminar – which drew together the key conclusions of the first two seminars and offered to a much wider range of delegates – was held in April 2007.  This re-examined the issues debated in the first two seminars both through plenary and workshop delivery.  
The third seminar acted as a link between the broader themes discussed in the first two seminars and the key questions posed during the fourth and penultimate seminar as to what new leadership skills were required and whether (and how) public leadership can be evaluated.  This fourth seminar took place as a stream within the 6th International Studying Leadership Conference at Warwick Busines School.  The fifth and concluding seminar took place on 6th March 2008 at Manchester Business School.  The aim of the fifth seminar was to test the challenge to public leaders based on the outcome of the series and the views of participants and to develop a framework to support the overall seminar series objectives, namely to identify a series of consistent leadership standards that can apply across the public sector and by which its leadership can be evaluated.
Identifying the Challenges
In identifying the public leadership challenges during the first three seminars there was a consensus that:

1.  public leadership should reflect a collective leadership style in which the responsibility is vested throughout the organisation. This style should undoubtedly be encouraged but not be exclusively adopted.  It is likely to work best where the purpose of leadership is clearly linked to the need for improved delivery of public services ‘on the ground’.  A number of key challenges for public leadership emerged and some suggested responses explored.  

2. Public leaders need to tackle uncertainty.  There is a tendency for leaders to focus on ‘known’ problems and ‘known’ solutions and develop expertise in relation to critical incidents and thus crisis management.  As important as these issues are, the reality of public service is that problems are often more complex and intractable and thus require a leadership approach that is both creative and adaptive (Heifetz 1997) to the circumstances and which deals comprehensively with the intractable nature of these types of problems.  It is an approach that would encourage leaders to ‘ask questions’ rather than implement “off-the-shelf” solutions and acknowledge that the answers may lie with many people and not just the favoured few.
3. Public leaders need to develop a different set of skills. Research suggests that leaders do not often evidence the current skill sets that are required of them – and this is more acute in the public sector. This has implications if a new cross sector skill set is considered important through the reform process.  The development of public leaders often places too much emphasis on types of leadership – and a tendency to undertake this within organisational silos - with insufficient attention given to what leaders actually do and how leaders combined actions achieve success.   

4. Public leaders often fail to put leadership into practice ‘on the ground’.  The seminar series identified some principles to assist in meeting this challenge.  There is a need to keep in touch with the ‘big picture’ without getting into minute technical detail, to ‘give space’ for effective leadership to develop rather than employ “knee-jerk” reactions and to ensure that leaders actions are monitored in the same way as actual performance.  The focus for public leaders should be on the achievement of long-term strategies and targets rather than the short-termism that has typified NPM over the last two decades.

The first three seminars thus suggested that the focus of leadership development should be more on the purpose of leadership and its outcomes as measured by public value. Context is therefore critical in linking the responses to the desired outcomes. Public leadership standards should reflect this link.

The development of public leadership standards has the potential to outline how a collective style of public leadership can help in building both the capability and capacity of public organisations to engage in the longer term aims and in achieving alignment between strategic aspiration and actual delivery.   These themes were explored further in the final two seminars.
Building capacity and evaluating public leadership
The fourth seminar took place as one of four streams at the 6th International Studying Leadership Conference at Warwick Business School on 14th December 2007.  There were three key themes for the seminar:

· What knowledge and capabilities do public leaders need within an increasingly interdependent and networked context in the delivery of publicly valued outcomes?

· Can Public Leadership be evaluated?
· What are the Challenges for Public Leadership in Practice

Building on the earlier seminars participants examined the importance of public value as the key outcome of effective public leadership and debated what public value means for the delivery of public services in the UK context.  This was followed by a further presentation and discussion in relation to the skills needed in delivering public value through effective public leadership and recognising the value of leadership skills to improved performance.
It was also concluded that there is a dearth of evaluative research in relation to leadership in comparison to a plethora of non-theory driven and normative models of leadership (Hartley and Tilley 2007). Whilst theories abound in relation to the individual nature of leadership traits, characteristics and contingencies in both traditional leadership theory (for example, Stogdill 1974) and more contemporary research such as Kotter (2003), Collins (2001) and Grint (2000, 2005a,b,c) there is limited literature on ‘collective leadership’, which is both horizontal (shared between organisations) and vertical (distributed throughout each organisation)’ although both these dimensions are recognised within the public policy process more generally (Hill 2005) and in relation to accountability (Considine 2002).  
The seminar series took these existing theories as starting points and has investigated the concept of public leadership and the notion of horizontal (shared) and vertical (distributed) leadership.  Within the context of leadership both terms have been used, but not together (representing what the paper describes as ‘collective’ leadership) and the terms are often used interchangeably.  
The seminar also considered two schools of thought in relation to evaluation; the first, social constructionism, some have argued, helps illuminate “understandings of leadership that see it as shared or collective rather than inherent in one or more visible individuals” (Ospina and Folde 2005:1).   However, both earlier (Rusch, Gosetti and Mohoric 1991:4) and later (Hartley and Tilley 2007 – seminar facilitators) commentators who consider the second – realism - have suggested that constructionism can obscure the reality of leadership and (to quote Rusch et.al.) that there is a need to “see with new (realist) eyes”.  
Both approaches can be given equal consideration but a realistic evaluation framework has been adopted.  It focuses directly on the relationship between context, mechanism (intervention) and outcome, and explores the connections between the three.  It aims to produce more contingent and qualified findings – not “does leadership work?” but “what style of leadership works, for whom, in what circumstances, and why?” Rather than evaluate the specific outcome that leadership activities are intended to achieve it concentrates more on identifying and then testing out the theories in use by policymakers and leaders (at different levels) which underlie those activities  (Pawson and Tilley 1997) and assist in building cumulative findings (Bryman 2004).   It thus holds promise in drawing together both shared leadership through a shared vision and shared priorities and distributed and individual leadership through an emphasis on personal impact and constructive challenge.
In alignment with the overall aims of the research context an underlying theory was expressed by Tilley within a framework illustrated in figure 1 below as a two-dimensional matrix representing horizontal (shared) leadership and vertical (distributed) leadership.  The realistic evaluation approach aligned to the theoretical framework suggests a high level context-mechanism-outcome triad; the style of leadership representing vertical/horizontal/combination (outcome) will depend in part on the type of problem being addressed (context) and whether there is a single or plural engagement by agencies with concomitant lines of accountability (mechanism).  
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Figure 1: Theoretical Framework for Public Leadership (Source Tilley, adapted from Brookes)
Tilley – who introduced this framework during the fourth seminar – inferred that different styles of leadership may therefore emerge dependent upon the focus of the public agency and its relationship with others and how this is then distributed within each organisation and secured through personal impact. It allows for the identification of a range of different agencies that may exhibit the four possible styles that are suggested in figure one.  It may be assumed for example, that in spite of a general tendency to a fit between leadership styles and a conducive context (such as the climate of public value and/or a climate of trust) that lags are likely due to the predominance of national priorities and what may be perceived as short-term action and/or a lack of commitment in turning shared strategies into delivery.  The approach seeks to identify changed leadership styles, activated by external changes in the performance climate and trust networks as well as other conditions that may be identified (hence the ‘++’ in figure 1). These factors of change may also elucidate useful evaluation mechanisms for replication purposes and the cumulating of research more generally.

Outlining and testing a public leadership framework

The various conclusions within the seminar series were drawn together in what can be represented as a comprehensive yet simple public leadership framework.  This framework was circulated to all seminar participants in the form of a discourse and presented to twenty five attendees at the fifth and final seminar.  

This particular discourse on public leadership builds on the earlier discussions between academics, policy makers and practitioners who were engaged in the seminar series and set a public leadership challenge based on the emergent conclusions of the four seminars to date.  It attempted to tackle the very difficult (and potentially, very sensitive) task of drawing together the excellent contributions of a range of experts into a framework of public leadership to achieve the challenge that the seminar series has offered.

The framework begins with what is described as the four key elements of public leadership namely the purpose, process and praxis of leadership supported by public value as its outcome and links this with the earlier described concept of shared and distributed leadership.  It was discussed and debated rigorously by participants at the seminar.  The overall framework – whilst strongly supported – was the subject of amendment as a result of the discussion and is presented below in its final form.

The Oxford English Dictionary and other academic sources have been used in support of the various discussions from the seminars in defining the four key determinants of public leadership.

Purpose
The ‘purpose’ of public leadership is to set out clearly what it is that public leaders seek to attain through determined intentions or aims and to provide a discourse that articulates the reason for these intentions and aims, the result or effect intended or sought and the end to which the intentions and aims are directed towards within a climate that is conducive to publicly valued outcomes.

Within the context of public leadership the purpose will include the need for the active participation of both internal and external stakeholders, the development of a shared vision based on an agreed mandate and identifying the desired public good. 

Process
The ‘process’ of public leadership represents the sequence of actions that are required to transform the purpose of public leadership into practice on the ground and how they are co-ordinated.  The process commences with the development of policies and procedures based on the purpose and the principles to be adopted in the implementation of the purpose through problem oriented approaches.

Praxis
The ‘praxis’ of public leadership represents the actual practice or exercise of public leadership at all levels in the achievement of shared objectives in support of its stated purpose and in a way that it is accepted as habitual practice through shared learning and insights.  Personal impact is vitally important through the development of an effective personal leadership style, use of constructive challenge and the enhancement of trust.

Public Value
‘Public value’ as the outcome of effective public leadership requires an alignment between the social goals identified by stakeholders, the trust and legitimacy which leaders secure in the delivery of these goals and the extent to which organisational capability matches the stated purpose to practice through the process of public leadership.

The creation and demonstration of public value includes the need for probity in relation to delivery of public service agreement targets pertaining to all stakeholders in accordance with the mandate and wider value-related measures including perception and pride.

The framework is illustrated in figure 2.
Figure 2:  New Public Leadership Framework










The framework draws together the following elements:

i. The differing forms of leadership represented by the upper and lower segments which respectively illustrate the inputs received through both political and community leadership and the four inner segments.  These together represent the way in which these inputs are transformed through both organisational and individual leadership.

ii. Transformative leadership relies on the process of defining and implementing the purpose of leadership (based on political and community inputs) into publically valued outputs through the praxis of leadership.

iii. The collective leadership style is represented by the combination of shared (horizontal) and distributed (vertical) leadership.

The series also considered how a balanced scorecard approach could be applied to the evaluation of leadership in the same way as it is applied for performance. Kelly, Muers and Mulgan (2002) and Talbot (2007), extended Mark Moore’s (1995) concept of public value and included the important aspects of value for money, resources and processes.  In particular, Talbot (2007) suggests that public value can be incorporated within a public value scorecard.  This is illustrated in figure 3 below and has been aligned to the leadership framework in table 3..

Figure 3: Public Value Scorecard
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The public value scorecard holds promise in supporting the outcome element of the realistic evaluation framework and aligning it with the public leadership framework described above although the consensus of the final seminar participants was that the different elements of the scorecard should be crystal clear in relation to their focus.  This is aligned to the public leadership framework in table 3 below.  The content of this extended framework was also debated by the seminar participants in workshop settings with feedback.  One of the key changes to emerge was the importance of ‘personal impact’ which has now been included in the framework below. 
The four key contextual elements of public leadership (purpose, process, praxis and public value) are each supported by four sub contextual elements represented by what the challenge describes as the 20 P’s of public leadership.  These together represent the context of public leadership.  As table 3 illustrates, a range of determinants (or mechanisms to use the realistic evaluation language) are suggested.  The 20 Ps and the aligned mechanisms together represent the framework.  In terms of evaluation, building on the suggestion of Talbot, a balanced scorecard is illustrated as representing the outcomes of public leadership.
Participants at the fifth and final seminar were unanimous that the framework would be helpful in developing standards for public leadership and potentially in evaluating leadership.  Moreover, the definition of public leadership as developed throughout the seminar series was considered to be appropriate.

Table 3: A realistic evaluation framework for public leadership
	20 P’s of Public Leadership

(Context)
	Determinants

(Mechanisms)
	Balanced Scorecard

(Outcomes)

	

	Purpose
	(
	Participatory
	Consultation, Engagement, Co-production
	Services & User Focus

	
	
	Pluralist Vision
	Stakeholders: National, Peers, Community
	

	
	
	Public Value Climate
	Aligned: National, Peers, Community, Organisational Impact and Trust
	

	
	
	Public Goods
	Provision, Externalities (Positive & Negative) and Collegiality
	

	

	Process
	(
	Policies
	Strategic Analysis, Choice & Implementation
	Process and Equity Focus

	
	
	Procedures
	Decision Making, Tasking & Coordination
	

	
	
	Principles
	Equitable, Ethical and Authentic
	

	
	
	Problem Focus
	Client, Location, Service Issue
	

	

	Praxis
	(
	Personal Impact
	Style, Challenge and Trust
	Delivery Focus

	
	
	Profiling
	Information, Intelligence & Action
	

	
	
	Partnership
	Alignment, Collaboration & Relationships
	

	
	
	Proven
	Evidence based, Evaluation, Explanation
	

	

	Public Value
	(
	Probity
	Realism, Balance, Audit
	Outcomes & VFM Focus

	
	
	Public Service Agreement
	National, Local, Value for Money
	

	
	
	Perceptions
	Confidence, Salience & Satisfaction
	

	
	
	Pride
	Sustainability, Cohesion & Well being
	


Activities

i. Four major conference papers: 

From NPM to NPL: Setting the Public Leadership Challenge.  Paper presented to the 12th Annual Conference of the International Research Society for Public Management (IRSPM XII), Brisbane, Australia 27th March on behalf of the Economic and Social Research Council.

Bridging the Gap between Theoretical and Practical Approaches to Leadership:  Collective Leadership in Support of Networked Governance and the Creation of Public Value Paper presented at the 6th International Studying Leadership Conference, Warwick Business School, 13 December 2007.

360° Leadership Paper presented at the 3rd Transatlantic Dialogue on public sector leadership, forthcoming.  Delaware USA, 30th May to 3rd June 2007

Are Public Leaders up to standard? Studying Leadership Conference, Cranfield University, 14th December 2006.

Outputs
i. One publication in academic journal:

Are Public Leaders up to Standard?, in Leadership Review, Vol 1, Issue 4, Spring 2007, Brookes, S.
ii. Book proposal agreed and subject to contract:

Brookes, S. and Grint, K (2009) forthcoming The New Public Leadership Challenge.  Contract awarded for delivery in Spring 2009.
iii. Website designed and launched (to encompass an online public leadership challenge in August 2008 – http://www.publicleadership.org
Impacts
Feedback from all participants (academics, policy makers and practitioners has been very positive. It is expected that the direct impact will be through the emerging publications from late 2008 onwards and, in particular, the publication of the edited book in the Spring/Summer of 2009.  It is anticipated that the conclusions of the seminar series will result in submitted publications focusing on the following themes:

· Collective leadership as a concept

· Compass leadership: Leading in all directions

· Intelligent leadership as a means of turning purpose into public value through practice.
In addition, research was commissioned by the North West Improvement Network (now the Regional Improvement Efficiency Partnership) to examine the impact of collective leadership on the delivery of local area agreements within North West LAAs.  This research was informed by the ESRC leadership framework.
It is also anticipated that a learning community network will be developed through the public leadership network hosted by the publicleadership.org website which has been purchased and developed directly through this seminar series.

Future Research Priorities
It is suggested that there is strong potential to engage in detailed research in relation to the following research question:
“How and why do public leaders engage collectively through partnership activity in the delivery of public services”? 

Six specific propositions are suggested. Three relate to how public leadership is expressed in practice and three to why it has been adopted.  

	The How
	1
	Leader relationships will either be shared across public services or distributed within individual services; collective public leadership is likely to represent a combination of both.



	
	2
	Leader relationships are likely to take place within four contextual conditions with varying accountability mechanisms; these are 'organisational', 'individual', 'community' and 'political' leadership



	
	3
	Leader relationships will differ dependent on the type and scale of the problem; Using Grint’s (2000) typology three types of problems will be evident; wicked, tame and critical problems.



	The Why
	4
	Leaders will engage collectively if there is 'mutual benefit' to each and where the whole is considered to be greater than the sum of its parts.



	
	5
	Leaders will engage collectively because of a climate which favours either the drive provided by central government performance regimes or publically valued outcomes, or a combination.



	
	6
	Leaders will engage collectively because of the strength of networks within a climate that is conducive to ‘trust’


Table 1:  Summary of the Public Leadership Challenge
In conclusion, the seminar series has illustrated that NPM has resulted in some positive impacts in modernising public services but that the negative consequences have resulted in an almost single minded pursuit of ‘easy to measure’ quantitative targets that do little for the long term improvement of public service delivery.  The challenge for public leaders is to create a climate of public value through a process of transforming the purpose of leadership into practice through a collective leadership style that take due account of differing contexts and problems profiles and where evaluation of the effectiveness of public leadership is assessed against agreed standards to the same degree as the current focus on improved performance.  This requires a more focused concentration on a new way of thinking about NPL in addition to the narrower focus on NPM.
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� The definition was continually developed during the seminar series
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