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ABSTRACT

This article uses data from a national survey on total quality
management in municipalities to test a range of hypotheses.
Results show that executive culture and top management leader-
ship are significant determinants of TQM commitment and
impact, whereas demands from external stakeholders such as
citizens and council members are not. This suggests that theories
of external exchange may be of limited value in explaining TQM
in public management. This study also finds that commitment to
TQM and its impact are no greater in cities with council-manager
forms of government, which suggests that government form is a
poor predictor of these variables.

In recent years, TQM (total quality management) has been
hailed as an important new strategy for "reinventing" municipal
service delivery. The principal objectives of TQM are increased
customer (and stakeholder) satisfaction and increased productiv-
ity. These objectives are accomplished through a variety of
approaches, including identifying customer needs, continuous
improvement in meeting these needs, emphasis on factual infor-
mation, employee empowerment, and process reengineering (i.e.,
taking a systemic perspective on the delivery of services). The
scope of applications is extremely broad, ranging from paper-
work reduction to improved customer service in city hall from
the police, and in solid waste management. TQM has drawn
considerable praise (Cohen and Brand 1993; Davis and Hyde
1992; Kravchuck and Leighton 1993; Milakovich 1991 and 1992)
as well as criticism (Bleakley 1993; Carnevale and Hummel
1993; Swiss 1992; Chang 1993; Walters 1992), but examples in
the literature suggest that many cities are finding positive uses of
TQM (West, Berman, and Milakovich 1994a; 1994b; 1994c;

J-PART, 5(1995):2:213-230 Walters 1994).

213/Journal of Public Administration Research and Theory

 at Penn State U
niversity (Paterno L

ib) on M
arch 4, 2016

http://jpart.oxfordjournals.org/
D

ow
nloaded from

 

http://jpart.oxfordjournals.org/


TQM in American Cities: Commitment and Impact

For scholars, TQM provides the opportunity to test theories
about the efficacy of both productivity improvement and imple-
mentation strategies. Public administration provides numerous
theories that aid in predicting which cities are more likely to
implement innovations like TQM, which factors determine the
level of commitment to such efforts, and which strategies are
likely to increase TQM success. The credibility and advancement
of the academic enterprise depends on applying new practices
such as TQM for testing the veracity of both "mainstay" theories
and propositions at the frontier of current thinking. This article
provides such testing by using systematic data from a comprehen-
sive national survey on quality management in local government.
The survey examines driving forces, barriers, and TQM imple-
mentation strategies. The availability of these systematic data is
significant because hitherto only case studies and anecdotal evi-
dence have been available about the use of TQM in cities (Den-
hardt 1993; Galloway 1992; Sensenbrenner 1991). Such site- and
service-specific data are often impressionistic.

This study examines two important measures of quality
management, namely TQM commitment and TQM impact. TQM
commitment is defined in this study as the level of TQM imple-
mentation, measured by (1) the number of TQM applications and
the availability of (2) training, (3) rewards and (4) resources for
TQM. The use of a composite measure of TQM commitment is
consistent with the literature that describes the need for training,
resources, and new reward structures in implementing TQM
(Barzelay 1992; Berry 1991; Cohen and Brand 1993). The
second measure, TQM impact, is used to assess the effect of
TQM on (1) organizational processes and (2) performance and is
based on the subjective assessment of respondents. Although high
levels of positive TQM impact are the ultimate measure of suc-
cess, the level of TQM commitment is more objectively deter-
mined (e.g., training for employees is either available or it is
not). In both measures, TQM is defined as a productivity
improvement effort that meets all the following criteria:

• commitment to customer-driven quality;
• employee participation in quality improvement;
• actions based on facts, data and analysis;
• commitment to continuous improvement; and
• systemic perspective.

These criteria are frequently mentioned in the quality literature
(Loney 1993; Milakovich 1992; Swiss 1992). Productivity
improvement strategies that use only some of these elements are
not considered to be TQM in this study, even though such efforts
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are likely to result in important productivity or effectiveness
gains. The operationalization of the above measures of TQM
commitment and impact is discussed in the methods section.

FRAMEWORK

Two questions of considerable present interest are: Which
cities are most committed to quality improvement initiatives (that
is, what are the determinants of municipal TQM commitment)?
Which strategies are associated with successful implementation?
These questions have both practical and theoretical merit. For
example, practically, the first question can help predict whether a
city is likely to commit itself to TQM. Theoretically, empirical
data can be used to assess contradictory claims about the impor-
tance of different driving forces or strategies. Theories of
bureaucratic politics and organizational change are used in this
framework for the development of hypotheses relating to these
two questions, principally because these theories have widespread
currency and because they contain such contradictory claims.
Seven hypotheses are discussed below.

The bureaucratic politics and strategic planning literatures
suggest that agencies are highly responsive to their stakeholders,
particularly those stakeholders who can affect current or future
levels of resources (F. Berry 1994; Halachmi 1992; Meier 1993;
Wilson 1980 and 1989). On the one hand, it can be hypothesized
that municipal agencies are (highly) responsive to city councils,
mayors, citizens, and voters (Cohen 1988; Goodsell 1993; Lipsky
1980; Saltzstein 1992). Each of these could be a significant
driving force behind municipal quality initiatives (Stupak 1993;
Sensenbrenner 1991). In a similar vein, federal level agencies
often are highly responsive to requests of congressional sub-
committees (Fessler and Kettl 1991; Hill 1992; Ripley and
Franklin 1991). Such agencies also are responsive to requests by
the president. Parallel developments have been noted in the
private sector where many firms have embraced innovative initia-
tives like TQM in response to encouragement from major cus-
tomers and other external stakeholders. On the other hand, some
authors cast doubt on this hypothesis by suggesting that demands
from external stakeholders provoke short-term responses (band-
aid remedies) that are inconsistent with the need for long-term
strategic planning (Radin and Coffee 1993; Ammons 1992).
According to this latter view, responsiveness to stakeholders even
may be negatively associated with TQM implementation. A
second concern is whether customers have the ability to exercise
leverage regarding the use of TQM in the public sector because
these stakeholders have few means to affect the level of resources
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'Other authors have suggested that the
propensity to innovate also depends on
the extent of current organizational
decline, if any, and agreement that TQM
effectively can address the causes of
decline. When such agreement is lacking,
organizational decline can reduce inno-
vation (Guy 1989). Thus me relationship
between budget pressures and innovation
is more complex than is presented here.

available to governments. The inclusion of customers as stake-
holders is suggested by strategic management and stakeholder
theories, and this study provides an additional test of such
assertions in the municipal setting (Freeman 1984; Halachmi
1992; Wood and Gray 1991). Hence, the following hypothesis is
formulated:

Hypothesis 1: External stakeholder demands are positively
associated with TQM (a) commitment and (b)
impact.

Stakeholders include: council members, mayors, voters, and
citizens.

The public policy, management of change, and TQM litera-
tures discuss the role of resources in innovation (Cohen and
Brand 1993; Nice 1994; Van Horn, Baumer, and Gormley 1992).
On the one hand, it is argued that necessity is the mother of
invention, and that therefore resource scarcity causes managers to
search for new ways of doing things (Walters 1992; Stupak
1993). Specifically, TQM provides managers with the opportun-
ity to prioritize services, thus eliminating or curtailing those
services that meet goals least. TQM also suggests that through
"systemic analysis" (i.e., reengineering) and empowerment (e.g.,
delayering management) it is possible to improve the cost-
effectiveness of services. Thus the lack of funding increases
TQM commitment and impact. This is consistent with assess-
ments of private-sector experience where the presence of a threat
(e.g., poor financial health) is thought to make it more likely that
quality initiatives will succeed (Reynolds 1994; Brown, Hitch-
cock, and Willard 1994).' On the other hand, other authors write
that the lack of resources causes inadequate funding for training
and implementation of productivity initiatives like TQM (Downs
and Larkey 1986). TQM requires considerable up-front invest-
ment in the training of managers and employees, for example in
the use of customer surveys, reengineering, statistical analysis,
group facilitation, and other skills. Yet in traditional organiza-
tions, training often is reduced when resources are constrained
(Gordon 1991; Brown, Hitchcock, and Willard 1994). Thus the
impact of resources on TQM is double-edged, and the following
hypotheses are formulated:

Hypothesis 2-1: Budget pressures are positively associated with
TQM (a) commitment and (b) impact.

Hypothesis 2-2: Inadequate funds for training and other imple-
mentation activities are negatively associated
with TQM (a) commitment and (b) impact.

216/ J-PART, April 1995

 at Penn State U
niversity (Paterno L

ib) on M
arch 4, 2016

http://jpart.oxfordjournals.org/
D

ow
nloaded from

 

http://jpart.oxfordjournals.org/


TQM in American Cities: Commitment and Impact

It often is hypothesized in the literature on municipal
governments that reformed governments are more prone to adopt
productivity improvement strategies like TQM because of a more
professional orientation of management (Mushkin and Sandifer
1979; West 1986). Council-manager forms of government,
created in the 1900s and thereafter, evolved historically as an
effort to reform machine politics and to promote values of
economy and efficiency. Although reformed governmental struc-
tures like the council-manager system often are hypothesized to
be associated with professionalism, form of government alone
does not account for the general tenor of government operations
and professional behavior today (Straayer, Wrinkle, and Polinard
1994). Instead, additional indicators of managerial professional-
ism should be employed. In this study, professionalism is mea-
sured in part by the extent to which municipal quality initiatives
are driven by public managers and agency directors, many of
whom belong to professional organizations (e.g., ICMA, ASPA,
IPMA) which promote cutting edge managerial innovations like
TQM. A professional, managerial orientation also is indicated by
concern for productivity and by the application of new techniques
in an experimental fashion to improve municipal service delivery.
Such professionalism sometimes is called an executive manage-
ment culture, and cities with such a culture can be hypothesized
to more frequently adopt modern management practices than can
cities lacking such characteristics (Gabris 1992). Hence:

Hypothesis 3: Cities with an executive management culture are
more likely to experience higher (a) commitment
to and (b) impact from TQM than cities without
such a culture.

The literatures on productivity improvement, TQM, and
management of organizational change all agree on the importance
of top management leadership in the adoption of innovation (Balk
1992; Guy 1992; Halachmi 1992; Heiss 1993; Rosen 1993; and
Trice and Beyer 1993). Top management commitment and
involvement is described as critical because high-level managers
influence the culture and rewards of organizations. This is par-
ticularly important in TQM implementation because TQM some-
times is described as a quantum or radical departure from
traditional organizations (Cohen and Brand 1993; Patten 1991).
Top management commitment is necessary to ensure the legiti-
macy of a customer orientation to municipal services, as well as
to ensure that resistance (and resisters) to change is overcome.
Top management leadership is shown through various municipal
activities that demonstrate top-level interest and support, such as
the reformulation of vision or mission statements that endorse
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quality as a goal, the reliance on comprehensive planning, and
the encouragement of coordination among organizational units to
assure cross-functional support (Fenwick 1991; Brough 1992;
Smith 1993).

Hypothesis 4: Top management leadership is positively asso-
ciated with TQM (a) commitment and (b) impact.

The literatures on organizational change and on TQM imple-
mentation also discuss employee resistance as a formidable
barrier (Pfister and Van Wart 1993; West, Berman, and Mila-
kovich 1994c; Denhardt 1993; and Rosen 1993). Employee resis-
tance occurs because existing policies and practices often are
more predictable and less threatening than new ones and may
leave employees better off in terms of rights and responsibilities.
Employee resistance also is furthered when new techniques create
conflicting demands on employees and when employees are given
inadequate resources or responsibilities to complete new tasks
that are required of them. In TQM, the latter may occur when
employees experience insufficient empowerment to identify and
meet new stakeholder needs (Ammons 1992; Guy 1992;
McGowan and Spagnola 1992; Brown, Hitchcock, and Willard
1994). Hence:

Hypothesis 5: Employee-related barriers are negatively asso-
ciated with TQM (a) commitment and (b) impact.

The governmental reform literature, as well as general
skepticism about the feasibility of TQM in government, suggests
that society's ability to develop new productivity improvement
strategies is greater than its ability to implement them (Downs
and Larkey 1986). It often is suggested that successful change
strategies have the following principles in common:

• ensuring top management commitment;
• using mid-level implementation teams to involve managers

and create early successes;
• involving employees in implementation;
• assessing internal performance; and
• monitoring both employee satisfaction and customer

satisfaction.

The rationale is that these principles take into account sources of
employee and managerial resistance within organizations and
employ the best measurement technology available (Milakovich
1990; Rosen 1993). This study suggests that TQM is more likely
to be implemented when these conditions are present. Hence:
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Hypothesis 6: Multifaceted implementation strategies are posi-
tively associated with TQM (a) commitment and
(b) impact.

This study also examines TQM commitment and impact over
time. Specifically, we hypothesize that the start-up phase of
implementation is characterized by a low level of TQM commit-
ment and impact because TQM is not widely implemented and
because not all forms of training and resources are yet being
used. Among organizations that continue their TQM journey, we
expect that within a few years following start-up (intermediate or
growth phase) such efforts will become more widespread and that
a broader range of resources, rewards, and training efforts will
become available (intermediate or growth phase), indicating
higher levels of TQM commitment. These additional, marginal
increases in TQM commitment increase the overall level of TQM
commitment. Also, successful impacts of TQM are likely to be
more evident at this stage. However, as quality management
becomes the modus operandi several years after initial implemen-
tation (fine-tuning stage), extensive training and resource
allocations may become less necessary. For example, awareness
training at this third stage may be needed only for new entrants
to the workforce, and senior managers will have been indoc-
trinated fully in the use of TQM; hence, only limited levels of
quality-related training will be required. Rewards for TQM also
might decrease as they are diverted to achieve more current
management priorities. Thus the level of TQM commitment will
diminish from the previous high, even though quality manage-
ment still is used extensively. Measures of TQM impact also
decline because contributions to organizational productivity are
realized increasingly through other and newer management
activities.

Hypothesis 7-1: From the initial to the intermediate stages of
TQM implementation, the levels of TQM (a)
commitment and (b) impact increase.

Hypothesis 7-2: From the intermediate to the fine-tuning stages
of TQM implementation, the levels of TQM (a)
commitment and (b) impact decrease.

METHODS

A national survey was administered during the summer of
1993 to city managers and chief administrative officers (CAOs)
concerning the use of TQM in their municipalities. The twelve-
page survey contained questions about the service areas in which
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TQM is applied; areas in which implementation strategies are
used; reasons for applying TQM; and barriers to implementing
quality initiatives and impacts to date. Although most of the
response options use Likert scales, the survey also provides open-
ended comments for respondents to elicit examples of TQM
applications. The survey was pretested on a group of fifty city
managers and chief administrative officers. Following modifica-
tions, the questionnaire was sent to all 1,211 cities with a
population over 25,000. After four waves of mailings and tele-
phone calls, 433 usable responses were received. Of these, 237
respondents claimed to be using TQM in at least one function.
To better evaluate the extent to which responses were obtained
from all cities that implement TQM, a telephone survey of one
hundred randomly selected nonrespondents was conducted. This
latter survey found that 14 percent of nonrespondents imple-
mented TQM; hence, [(1211 - 433) * 0.14 = ] 109 cities that
implement TQM are not represented in the respondent group. It
follows that the effective response rate among cities that use
TQM is [237/ (237 + 109) = ] 68.5 percent.

To ensure valid data, a number of procedures were under-
taken. First, the instrument included the definition of TQM stated
in the introduction (see p. 214), and respondents were instructed
to address the questions only with regard to TQM as defined.
Upon completing the survey, respondents were asked whether in
fact they had used the above definition. By being specific about
the measurement of TQM, we sought to reduce problems of
"false positives," that is, respondents stating diat they are using
TQM when in fact they are not. Second, we also used the phrase
quality improvement instead of TQM in order to eliminate the
potential that cities using TQM but calling it by another name,
such as quality service, would state that they are not using TQM.
Third, we contacted respondents who had reported a large
number of quality applications to verify the validity of these
responses. Very few adjustments were made as a result of these
interviews. Fourth, an additional fifty telephone conversations
were held with municipal executives to obtain details about TQM
implementation in their locales. These conversations "from the
trenches" aided our understanding and interpretation of results.

As stated in the introduction, this study uses two dependent
variables, TQM commitment and TQM impact. TQM commit-
ment is operationalized as a multivariable construct based on four
indices, namely, the number of services in which TQM is being
used, the extent of training, the availability of rewards, and the
level of resources provided for TQM implementation. The survey
included twenty-three service areas in which TQM might be
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used, and nineteen measures that constitute the training,
resources, and rewards indices.2 The Cronbach alpha measure of
reliability among the four indices is 0.71 (for cities that have
TQM) to 0.88 (for all cities in the sample), which suggests
moderate (acceptable) to high reliability. Analysis of the
implementation index shows that TQM is implemented most often
in police, parks and recreation, and personnel services. Among
the other indices, recognition of achievement, training in
techniques, and new performance measures are used most
frequently. About two-thirds of the survey respondents implement
TQM in four or less service areas and use fewer than seven
(about one-third) of the nineteen measures. A total of 292
respondents report complete information regarding the composite
measure of TQM commitment.

TQM impact is also a multivariable construct based on
respondents' assessment of the level of improvement in service

2The measures are: training in TQM tech- outcomes and organizational processes. A total of seventeen
niques for senior managers; training in measures constitute these two indices.3 The Cronbach alpha of
TQM techniques for employees; training ^ m e a s u r e i s 0 8 6 Q^^ 40 p ^ n t of the 433 Survey respon-
i n t e a m s k i l l s ; t r a i n i n g i n a w a r e n e s s f o r . . . . . . . • i ^ « i_ •
senior managers; training in awareness d e n t s d l d n o t provide data on outcomes because they felt that it
for employees; using the human resource was still "too early to tell." A total of 235 respondents provided
function in providing training; rewarding complete data with regard to this construct. Those responding
group performance; implementing new m d i c a t e m o des t positive impacts. Using a five-point scale (-2 =
performance measures; using new per- . . . . .
formance measures consistently; recog- v e r v n e 8 a t l V e m P * * t 0 2 = verV P ° S l t l V e ™p*X), respondents
nizing achievement; sharing gains with gave, for example, the following ratings: efficiency gains (0.98);
employees; impiementating budgets for cost reductions (0.84); quality of service (1.04); and customer
quality improvements; using consultants; s a ^ f ^ o n (0 .99). Similarly, there are some gains in improving
forming a quality council; visiting sites; . . . , . ,n r*~s J 1 • -LM- ,n. ->-i\
using central coordinators for TQM; 8 r o u P decision making (0.92); delegating responsibility (0.77);
developing a plan for cultural change; and increasing communication in units (1.01); and coping With re-
assessing a unit's readiness for impie- source constraints (0.88). Fewer than two percent of respondents
mentation- identified negative impacts.4

JThe measures are improvements in pro-
ductivity; cost reduction; quality of serv- F I N D I N G S
ices; amount of service; customer satis-
faction; timeliness of services; group Results of the statistical analyses are shown in exhibits 1
d e c i s i o n m a k i n g c a p a b i l i t i e s ; d e l e g a t i o n o f , _ _ _ . , . , , , , , , —,- . , ,
decision making to lower levels; com- and 2. The effects of pressures by external stakeholders on TQM
munication throughout units; availability commitment and TQM impact are statistically insignificant
of information for decision making; time- (hypothesis 1). These external stakeholder measures concern
liness of internal processes; response to p r e s s u r e t 0 specifically implement TQM. The consistency of this
resource constraints; implementation of %. ,. . , . . . . , , , . . , ,

new performance measures; assessment of finding, tested for different measures of the dependent variables,
productivity and quality goals; stimulation suggests that this statistical result is not a measurement error,
of high quality performance; commitment Although the absence of significant relationships in either a
to stakeholders. positive or negative direction implies that only suggestive con-
'For a complete reporting of findings on elusions can be drawn at this time, the lack of significant
impacts see West, Bennan, and Mila- associations in the light of strong theoretical arguments regarding
kovich 1994c. constituency responsiveness suggests a counterbalancing of

221IJ-PART, April 1995

 at Penn State U
niversity (Paterno L

ib) on M
arch 4, 2016

http://jpart.oxfordjournals.org/
D

ow
nloaded from

 

http://jpart.oxfordjournals.org/


TQM in American Cities: Commitment and Impact

Exhibit 1
Results of Hypotheses (coefficients are Stuart's Tau-c)

HYPOTHESIS 1: External Stakeholders
Council member interest
Mayor interest
Voter demands
Public complaints
Aggregate (alpha = 0.79)

HYPOTHESIS 2: Role of Resources
Budget pressures (H2-1)
Inadequate funds for training (H2-2)
Inadequate funds (other purposes H2-2)
Aggregate (alpha = 0.78)

HYPOTHESIS 3: Executive Culture
Council-manager form of government
Initiative from agency directors
Initiative from senior managers
Concern with productivity
Professional associations
Success of pilot projects
Aggregate (alpha = 0.71)

HYPOTHESIS 4: Top Management Leadership
City manager interest
City manager support
Reformulating mission statements
Top-down planning for TQM
Coordination among units
Aggregate (alpha = 0.65)

HYPOTHESIS 5: Employee-related Barriers
Employee resistance to change
Competing demands on employees
Inadequate employee empowerment
Aggregate (alpha = 0.73)

HYPOTHESIS 6: Multifaceted implementation
Top management leadership
Midlevel implementation teams
Involving employees in implementation
Monitoring employee satisfaction
Monitoring customer satisfaction
Assessing internal performance
Aggregate (alpha = 0.74)

***1 percent significance; **5 percent significance; *10 percent significance.

Note: The index of hypothesis 2 includes only the lack of funding measures. The index of hypothesis 3 excludes
the form of government variable.

TQM Commitment

-0.047
0.012

-0.027
-0.003
0.022

0.040
-0.119**
-0.053
-0.085*

0.027
0.013
0.041
0.180***
0.042
0.216***
0.151***

0.197***
0.425***
0.522***
0.423***
0.529***
0.473***

-0.009
-0.017 v
0.024

-0.015

0.692***
0.591***
0.476***
0.460***
0.453***
0.473***
0.567***

TQM Impact

-0.076
-0.042
0.067
0.077
0.035

0.054
-0.099
-0.041
-0.059

-0.011
0.146***
0.165***
0.242***
0.148***
0.147**
0.195***

0.079
0.109*
0.131*
0.342***
0.240***
0.186***

0.077
-0.052
-0.126
0.021

0.372***
0.310***
0.212***
0.311***
0.210***
0.203***
0.331***
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Exhibit 2
Multiple Regression

DEPENDENT VARIABLES

INDEPENDENT VARIABLES TQM Commitment TQM Impact

Intercept
Stakeholder pressures (HI)
Budget pressures (H2-1)
Lack of resources (H2-2)
Executive culture (H3)
Leadership (H4)
Employee barriers (H5)
Multifaceted implementation (H6)
Size

N =
R-square (adj) =

***1 percent significance; **5 percent significance; *10 percent significance.

Note: The variable Multifaceted implementation excludes the leadership variable in order to ensure independence
between the variables. The statistical significance of both models is p < 0.001.

3.819
0.031
0.068
-0.350*
0.167**
0.929***
-0.120
1.621***
0.576***

255
0.51

2.752
-0.007
-0.123
-0.752**
0.610***
0.147
0.135
1.700***
0.117

213
0.20

'The possibility of counterbalancing
forces also is suggested by interviews. In
interviews, several city managers indi-
cated that public complaints had led them
to instruct agency directors to improve
quality in their departments. This suggests
an indirect effect, namely, public com-
plaints causing city managers to direct
agency heads to implement TQM, which
in turn may cause TQM commitment and
impact. However, public concern does
not always equate to support for TQM.
One city manager commented that al-
though elected officials were critical of
municipal services, "many council mem-
ber are retirees who are locked into
outdated management strategies.'

forces. This is further indicated by the fact that a majority of
respondents evaluated as important the role of external stake-
holders in causing concern with productivity improvement. Public
complaints were rated by 75 percent of respondents as important
or very important reasons for doing TQM, and voter demands
are rated by 59 percent as important or very important. Thus
external pressures are both strong and indeterminate.5

The results regarding hypothesis 2-1 show that budget pres-
sures are insignificant driving forces for cities' TQM commit-
ment and impact. Hypothesis 2-2, concerning the effect of a lack
of resources on TQM commitment, is significant at the 10 per-
cent level: The lack of funding for training is a significant
negative force affecting TQM commitment. Comments by survey
respondents reinforce that training often is cut in the presence of
budget shortfalls.

This study finds support for hypothesis 3 regarding the
efficacy of a professional orientation. Initiatives from managers
and agency directors, and interest in professional concerns such
as productivity, are significantly associated with increases in both
TQM commitment and TQM impact. The significance of these
findings suggests that future studies may wish to examine other
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measures of professional or executive culture.6 The aggregate
measure excludes the form of government variable, which is
found to be insignificant for both dependent variables. The levels
of TQM commitment and TQM impact do not vary significantly
for cities with different forms of government.

Support for hypothesis 4, regarding the role of top
management leadership, is also strong. The variables shown in
exhibit 1 include both support and interest from city managers or
CAOs and activities such as reformulating mission statements,
engaging in comprehensive planning, and coordinating organiza-
tional units. The justification for including these indicators is that
their implementation necessarily requires top management leader-
ship. In the literature, these measures often are mentioned as
critical to implementing quality management (Smith 1993; Hyde
1992; Fenwick 1991). Findings suggest that the extent of top
management leadership in support of quality can be regarded as a
partial predictor of TQM impact and that top management "lip
service" to quality is unlikely to produce positive results.

This study does not find evidence that employee-related
barriers are associated with decreases in TQM commitment and
impact (hypothesis 5). A possible explanation is that employee-
related barriers are more likely to be a factor in cities with high
levels of TQM commitment because such cities implement TQM
in more services, adopt new performance measures, and use
more resources, all of which may provoke resistance. By con-
trast, cities with low levels of implementation are likely to
experience lower levels of employee resistance. As stated earlier,
only a minority of cities in the sample have (very) high levels of
TQM commitment. On a scale of 0 = not a barrier to 2 = very
important barrier, these employee-related barriers rated on
average 1.1, and cities with higher levels of TQM commitment
and impact report somewhat higher levels of employee-related
barriers.

Strong support is found for the imperative of multifaceted
implementation (hypothesis 6). The measures of this variable
consider top management commitment as well as the use of mid-
level implementation teams; involvement of employees; assess-
ment of internal performance; and monitoring of both employee
and customer satisfaction. These items individually, and as an

,„ .... . . . . . . aggregate measure, are positively and significantly associated
The validity of this measure u further £>.e>, * , , . v , „ , _ ' . „_ .
supported by the fact that professionalism w l t h T Q M commitment and TQM impact. These results provide
is positively and significantly associated empirical support for change models advocated in the manage-
with city size. ment literature (Heiss 1993; T. Berry 1991).
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'The zero order correlation of size on
TQM commitment is 0.125 (tau-c,
p £ 0.01) and -0.012 on TQM impact
(not significant). It is also possible to
construct a causal model, which might
suggest indirect, significant relationships.
For example, although leadership is not
statistically associated with TQM impact,
leadership is associated with TQM com-
mitment which may be associated with
TQM impact. Such linkages are not
examined in this article.

The hypotheses about TQM commitment and impact over
time (hypotheses 7-1 and 7-2) are confirmed. On a scale of
1 = low to 10 = high, commitment in cities that started TQM in
1991 or later rated 5.4, whereas cities that began TQM between
1988 and 1990 (i.e., three to five years before the survey) have a
commitment score of 6.3. This difference between the initial and
intermediate stages is statistically significant (t = 2.32,
p ^ 0.02). However, cities that implemented TQM before 1988
(fine-tuning stage) have a TQM commitment score of only 3.7
(t = 6.37, p ^ 0.01), which shows that commitment deceases
after the high intermediate period, as hypothesized. This does not
necessarily mean that cities in the third stage are less committed
to TQM, but rather that other activities may command greater
resources, training, and rewards. The measure of TQM impact
follows a similar pattern. Cities with die most recent imple-
mentation have an impact score of 6.3, cities with three to five
years experience score 6.9, and cities with more experience score
4.8. The first difference is not significant, but the latter
difference is (t = 3.77, p < 0.01).

Finally, die significance of the above measures through
multiple regression is examined. To ensure die independence of
variables, the measure of top management leadership (which is
used to test hypodiesis 4) is excluded from die composite index
used to test hypothesis 6. The results show diat the model
accounts for considerable variance in die TQM commitment vari-
able (Readjusted = 0.51), and substantially less variance in die
TQM impact variable (Readjusted = 0.20). The independent
variables were tested for multicollinearity, but none was found.
The regression shows that although leadership is associated witii
TQM commitment, it is no longer significandy associated widi
TQM impact when controlled for die odier variables. A possible
explanation is diat die executive culture variable includes ele-
ments of top management leadership, such as concern with pro-
ductivity and ensuring initiatives from top managers. This regres-
sion also includes city size as a control variable. Various audiors
have suggested diat larger cities may have more resources for
implementing TQM, although ouiers have suggested diat large
organizations are more resistant to change and diat dierefore
TQM is more likely to be implemented in smaller organizations.
Additionally, large cities diat implement TQM are likely to do so
on an agency-by-agency basis. The results show diat larger cities
have significandy higher levels of commitment to TQM but not
higher levels of impact.7
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CONCLUSION

This study finds that professional managerial culture, top
management leadership, and multifaceted implementation strat-
egies are significantly associated with higher levels of municipal
TQM commitment and impact. By contrast, budget pressures and
demands from external stakeholders, including public complaints,
are not significantly associated with increases in TQM commit-
ment and impact. Budget pressures may result in a lack of
quality-related training and rewards, thereby impeding innova-
tion. Overall, these findings suggest that professionalism in
public administration is important to improving the quality of
public services.

As new forms of public management and organizations de-
velop, it is necessary to conceptualize new theories that provide
guidance (e.g., LaPorte 1994). Part of this effort includes
debunking old theories that no longer comport with reality. In a
sense, the state of public policy and administration theory is one
of continuous reinvention. This study suggests that it may be
necessary to rethink the heavy reliance on standard forms of
municipal government as predictors of support for certain policy
and management initiatives or for success of such efforts.
Specifically, this study fails to find significant differences in
TQM commitment and impact among cities with council-manager
and mayor-council forms of government. Outcome did not follow
form, a finding that is consistent with some other studies of
urban policy (e.g., Morgan and Pelissero 1980).

Results also suggest that there are some limits on the useful-
ness of transactionalism as a basis for theoretical predictions. In
our study, the demands of external stakeholders are not associ-
ated with increased levels of commitment It is unclear that
increased responsiveness produces better service delivery, given
the possibility of public preferences for short-term solutions,
widespread unfamiliarity with modern management techniques,
and cynical expectations of low quality in government services.8

Although external demands ensure accountability, it is largely the
career officials who translate these demands into services. Their
orientation and level of knowledge is critical, and in this regard
professional orientation as culture is a significant determinant of
TQM implementation. Indeed, we confidently predicted on the

•Another reason for taking the efficacy of basis of the literature (Pindur, Kim, and Reynolds 1993; Patten
external actors less seriously is that the {99l) ^ i b j e {QT JQM w a s mQK ^ ^ j_
interactions between organizations and ° r r J

their external customers are often indirect d e n t a™1 that ^ t y improvement initiatives were more likely to
(through city managers and frontline succeed in jurisdictions that shared a culture that was already
workers), haphazard, and infrequent. largely consistent and aligned with the values of TQM. In this
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regard, it is necessary to take seriously the importance of pro-
fessional, organizational, personal values and ideals as
predictors of receptivity to a quality thrust and successful
attainment of TQM objectives. In short, organizational culture
matters.

The significance of multifaceted implementation strategies,
such as combinations of top-down with bottom-up strategies,
suggests that there is not one best way to implement TQM. This
is consistent with theories of search strategy, which suggest that
rational actors often use multiple and simultaneous courses of
action. This is because the magnitude of prospective barriers is
often unknown and because multiple strategies increase the
availability of information. The multiplicity of strategies need
not confuse stakeholders and alienate their support, as is
sometimes assumed, because senior managers can provide
constancy of purpose toward final goals. This is accomplished
through consistent patterns of communciation and rewards. In
sum, what are often called implementation strategies are per-
haps only tactics: The concept of implementation strategy is
broader and requires a longer time frame as suggested by search
theories.

What are the implications of this study for future research?
A caveat in this study is the exclusive reliance on city managers
and chief administrative officers as respondents. Their responses
well may differ from those of mayors, agency heads, and
employees. We have no way of knowing in what ways these
other groups' responses may differ from those of city managers,
although we believe that city managers and CAOs are more
informed about TQM in their municipalities than these other
potential respondent groups. Subsequent studies should examine
the reactions of elected officials, executives, managers,
supervisors, and employees as well as other external stakeholders
who have an interest in quality management. Additional
systematic research is needed to assess the influence of
organizational culture on TQM implementation. Research can
build on baseline findings from exploratory studies like this one
to advance our understanding of this important new development
in municipal management.
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