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CHAPTER I

Introduction



CHAPTER |

Introduction

"Government is a trust, and the officers
are trustees; and both the trust and the
trustees are created for the benefit of the people”

Henry Clay.

| Ethics in public service has become a central issue in recent times
in India. Many scandals involving huge amounts of money in the form
of kickbacks and so on at high places are widely discussed issues in
media (print and electronic), at various fora (parliament, state legislatures
and party organisations) and in elections. Many surveys pointed out that
for every third Indian, corruption is a major problem. Moreover, India is
rated as seventh most corrupt country in the world (Transperancy
International). This situation is partly responsible for social unrest and
economic inequality, parallel economies and governments and thereby
loss of government’s legitimacy. This is particularly so when the number
of highest public officials of the country (including former Prime
Ministers and leaders of political parties) involved in scandals is

increasing!,

Same is the case with the members of superior civil services such
as Indian Administrative Service (IAS), Indian Police Service (IPS) and so

on. The number of senior bureaucrats whose names have been associated



with unethical activities has increased over the vears. Many instances of
scandals, fraud, crime and corruption involving them have come to light
in recent years. Infact, many of them have either been prosecuted or
punished under various charges of corruption. Even some of them have

been jailed for having found guilty of unethical actions®

Young recruits are no exception to this. Career development,
social status power and aﬁthority rather than Public Service have become
‘main rﬁotives for many to join the service. Besides corruption, majority of
adminstrators are often criticised for their indifferent attitude and non-
responsive behaviour. In recent times, insensitivity, arrbgance,
unprofessionalism, non-responsiveness, inaccessibility, manipulation,
indifference, low commitment level are often attributed to them

(Chaturvedi:1985, Dubashi: 1994, Singh & Bhandarkar: 1994)

Keeping this in view, this study seeks to analyse ethics in superior
civil services like Indian Administrative service (IAS), Indian Police
Service (IPS) and so on. Superior civil services are chosen for the study as
they have profound influence in the governance of the country both as

advisors to the policy makers and implementors of policies.

1.2  Review of Literature
- Public service ethics® as an independent area of study, gained
importance in 1980s. As a consequence, particularly empirical, on public

service ethics is scanty, although many studies from philosophical



perspective are available. The available literature on public service ethics,
for the purpose of this study, has been classified into three groups on the
basis of issues studied, viz conceptual, theoretical and empirical. The
review of studies on conceptual issues is essential for operationalisation
of variables while the review on theoretical studies is necessary for
understanding the relationship between the dependent and independent
variables. The review of empirical literature would help us in identifying

research gaps and issues.

(a) Studies on Conceptual Issues

In the literature on ethics, there appears to be little agreement over
commonly accepted definition (Denhardt 1988). This may be due to its
strong association with values (good and bad, right and wrong)and
variations in the perceptions which differ from time to time, place to
place and organisation to organisation (depending on the nature of job)

or within a single organisation under different leaderships.

Ethics is derived from the Greek term ‘ethos’, which means
"custom” or "character”. It implies norms and principles guiding desirable
human conduct. In other words, it sets “tone of appropriate behaviour"
(Titus: 1966). It involves choice between right and wrong requiring
moral judgments. Right practices are approved and desirable. Ethics,
therefore, are "moral judgments applied to the actions of human beings,

and in particular to their voluntary acts” (Titus:1966).



In its common usage, it denotes right and good conduct or "the
discipline dealing with what is good and bad and with moral duty and
obligations". It is also defined as "determi(ning) what conduct is good
and what is bad, or what ought to be approved and what disapproved”
(Bahm:1980). The Encyclopedia of Philosophy (1967) savs that the
concept of ethics is "used in three different but related ways, signifving (i)
a general pattern or “way of life', which can be found in the Buddhist or
Judeo-Christian ethics; (ii) a set of rules of conduct or moral code; and (iii)

enquiry about ways of life and rules of conduct".

Bateson, G (1936) defined ethics as "... the system of emotional
attitudes which governs what value a community shall set upon the
various satisfactions or dissatisfactions which contexts of life may offer”.
Aristotle views administrative ethics as making choices of decisions
which pursue good and happiness of all. Therefore, moral virtue, for
him, is behaviour, decision and choice of means which are in accordance

with principles that will produce general happiness.

The ethics in the context of public service also has both positive
and negative connotations .The positive application to the discipline and
- practice of public administration revolves around "standards of right and
wrong conduct” (Cadbury: 1987, Bowman:1991, Mainzer:1991,
Stewart1991, Berman, et at19M, Green:1994, Denhart19M). The
standards of expected conduct are decided by (and assumed to be

secured by) the practice of a combination of three interrelated factors -



means, ends and virtues. These together assist in the fulfillment of the
purpose of ethical enquiry which is to search, to the extent possible, "the
most ultimate principles of explanation or the most ultimate reasons why
one ought to do anything" (Bahm:1980). Applving these app@ha
various studies have operationalised ethics as justice, fairness, lovalty,
honesty, efficiency, rectitude, empathy, responsibility, accountability and
‘right use’ of discretion, public interest, professionalism, codes of
conduct, official dissent. Likewise its negative application concentrates on
misuse of authority and power vested for personal monetary and/or
non-monetary gains, corruption, fraud, waste, abuse, unwillingness to

assume responsibility, failure to anticipate bureaucratic problems etc.

Approaches to Ethics

From the above definitions it is clear that ethics has its roots in the
philosophical question as how one should live? Socrates, Plato and
Aristotle believed that rational reflection is important in answering the
question of how one should live. However, many approaches have been
advocated in understanding and answering the question. Important of
them are negative and positive, and deontological and teleological
approaches. The negative approach of ethics is based on its
understanding as to "what is bad and how to avoid it, or to oughtness, i.e.
what ought to be done to avoid what is evil, both actual and potential”
(Bahm:1980). Its elaborations could be seen in "codes® which are
presented in the language which command. They are resisted as they act

as constraints on freedom of action. The positive approach is based on the



thinking that "what is good and how to get it" (Bahm:1980). Its
elaborations could be seen in the "principles” which explain why one
ought to undertake some action and are, therefore, accepted. The
deontological approach concentrates on universal moral order which
finds advocates among scholars like Kant, Rawls etc, and, the teleological
approach lays emphasis on the consequences of actions ignoring the

means adopted and is advocated by the Utilitarians.

| Kant advocates universal rules as the bases of moral order.
According to him “ Categorical Imperative” is the highest universal rule
and that it should guide human actions. The “Categorical Imperative” is
described by him as the actions which evervone should perform.
Therefore they acquire the status of universal prinicples and encourage
development of an internalised sense of duty which transcends self-
interest. Rawls (1971} advocates that social equity should form the
highest principle guiding human actions. His main thrust is to achieve

social equity benefiting the vulnerable sections.

The teologists while critising the deteontological arguments lay
emphasis on the consequences of actions. They argue that the
consequences decide the nature of an activity . This argument attaches
more importance to the benefits produced from actions than the motives
or beliefs behind the actions. Their key slogan remains "greatest
happiness of the greatest number”. Important scholars of this school are

Jermey Bentham and ].S. Mill. Frankena (1963) gives three dimensions of



utilitarianism Act Utilitarianism (What would be the consequence of ones
action on the socety); General Utilitarianism (What would be the

consequence of evervone's act on the general society); Rule Utilitarianism

(Which rules would produce greater general good).

In the context of public adminstration, Ventriss (1994) developed
a four-fold typology - (a) classical view, (b) neo-classical view, (c)

consequential view, and (d) organisational view.

The classical view argues that public ethics is a normative enquiry
and that it is a part of ethical citizenship. It lays emphasis on citizens in a
political community which is also an ethical community as its normative
goals lie in mutual concern, friendship and trust The neo-classical view
attaches importance to the natural laws, the regime norms and the
constitution and considers them as the basis of ethical administration.
Consequential view recognises the existence of various publics, the
citizens who form publics and the consequences of their actions on the
political community. It brings out the significance of "public inter-
dependency and the saliency of having an active public for meaningful,
effective participation in public affairs". Organisational view argues that
certain practices found in the organisational context hinder ethical
decision making. Organisational theorists put forward the argument that
itis difficult to achieve administrative ethics due to the pressures exerted

by organisational lives.



For the purpose of clarity we have discussed the literature on the
concept under three important and, interrelated heads, viz. means, ends
and virtues. In other words, the literature places emphasis on studies
which concentrate on means required for, ends aspired for and virtues
expected for ethical adminstration. Means emphasise on rules, duties and
other guidelines which facilitate reaching ethical goals of administration.
Thev underline the moral order of public adminstration. Ends deal with
the goals of adminstration like attaining social equity and social justice,
‘economic and political equality etc. Virtues deal with personal traits or

qualities and individuals efforts in realising the goals of administration.

Means as the content of studies on Ethics

Means to achieve administrative ethics according to many scholars
emanate from values specifically laid out in the context of relevant
policy and practice. Important scholars in this regard are Rohr (1978 and
1989) Cooper, (1982 and 1986) Denhardt (1988, 1989, 1991) and

Lewis(1991).

For a long time to come the weberian theory of adherence to rules
and procedures and impartiality ruled as means to reach the
organisational goals. However, with the expansion of the role of the
state and its venture into various aspects of human life posed the
problem of inadequacy of such means to administer ethically. For e.g.
social equity was found to be the better alternative for “impartial

adminstration” which in Harts (1974) view had acquired lesser



significance. These developments required the adminstrators to rise
above rules, regulations and procedures to “think” about the upliftment
of last man to promote social equity. It is in this context, Rohr’s argument
for allegiance to the constitution, Cooper's argument for cultivating
imaginative reflections about ethical situation, Denhardt's stress on
internal controls and Lewis’ emphasis on a conmﬁtted“top leaderrship

acquired greater significance.

kohr advocates that “regime norms” should guide adminstrators
and adminstrative actions as they manifest public interest and that public
servants take an oath of office to support the constitution. Cooper while
emphasising on ethical situation argues for cultivation of imaginative
reflections about it rather than prescribing a set of public service values.
He expresses that “ethics involves substantive reasoning about
obligations, consequences and ultimate ends” questioning the standards
by which decisions are taken. Also the adminstrators should adapt
themselves to Ihése standards which are the reflections of core values of

our society and therefore of the organisations in which they function.

Denhardt stresses on internal controls for administrators for
~ ethical administration as they can be more effective than external controls
in the form of supervision, rules and codes. The ethical decision is one
which commensurates with the core social values and this, she concludes,
could be secured from the responsibility to judge oneself of his/her

actions within the confines of organisational boundaries. This, she



opined, could be made easier through educating the people in
philosophy. In her later writings she traces the importance of the
organisational structure in maintaining administrative ethics
"...organisational structure along with organisational climate, individual
ethical commitments and numerous other influences work
simultaneously in shaping behaviour”. In fact, it acts as a reflection of

values and institutionalise them.

Lewis’ work also discusses numerous techniques and means
through which ethical decision-making is made possible. Emphasis is
laid on committed top leadership along with organisational development
strategies and training. There is an argument for making ethics a key
priority in the organisation by the managers. Ethics factor in recruitment,
performance appraisal, disincentive and discipline system, agency ethics
audit, (;.ompliance and integrity training are suggested as means for
ethicising administration. Scholars like Bowman (1990), Cooper (1990),
Brumback (1991), Lewis (1991), Hejka-Ekins, argue recruitment (ensuring
policies and procedures are ethical, recruiting agencies reputation for
integrity, oath of office for commitment to ethics) educational approach
(training), ethical organisational culture, formal rules and policies, agency
~ code of ethics etc. as means for achieving ethics in administration. In
short, these studies explain the process of examining, questioning and
deliberating over the values and the means through which public service

ethics could be attained.
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Ends as the content of studies on ethics

The second category of studies emphasise on ethics in terms of
ends of adminstration. Important issues brought out by these studies are
social equity, general happiness, human well being, and upliftment of the
last man as the goals of adminstration. Important among them are Hart
(1974) Hare (1981 and 1989), and scholars of New Public Administration

movement.

R M Hare advanced the utilitarian theory as applicable to the
discipline of public administration. His theory of “Principle of Utility” is
nothing but simple utilitarianism where the main aim of society is the
promotion of happinéss and human well being requiring right action.
What is right action? Total maxunum happiness of all people affected by
the action is right action i.e. actions producing maxdmum happiness to all
people should be given higher priority against other actions which may
be right but producing lesser amount of happiness. This type of selection

of actions is based in intuitions which have their origin in moral thinking.

David Hart advocates that bringing social equity should be the
ultimate end of pubﬁc adminstration. He argues that social equity should
| replace "impartial administration® which had lost its relevance.
According to him, administrators should use their discretion to promote
social equity. An intelligent use of discretionary powers is possible only
when the administrators put themselves in the shoes of the poor, the

inarticulate and the unorganised.

11



Virtues as the content of studies on ethics

The scholars identifving virtues as essential for ethical
administration hold that the knowledge of greater good is not sufficient.
It is the virtue or character which encourages effective implementation of
knowledge which is more important. They highlight the virtues and
consider them as internal controls for ethical behaviour. They lay stress
on what one ought to be rather than the actions he/she ought to take as
the belief lies in the assumption that the actions of a virtuous person will
be moral. They also put forward another argument that however rational
one's thinking may be it is difficult to decide whether certain actions are
"right or wrong" because actions are results of the entire "spectrum of real
life experiences”. Various experieﬁces make it hard to "give a full account
of the virtues required for human flourishing today”. However, an
attempt is made by MacIntyre (1981) to give an account of virtues which
may be considered fairly adequate to guide “moral action'. In a nutshell,
virtue ethicists argue that virtues direct every action of the individual and
do not support the emotivist claim which holds that moral utterances are
based on feelings of persons which may change according to

cdrcumstances and that "do not characteristically assert ‘anything of

anything” (Baier: 1958).

Certain moral qualities gained priority as essential amdng
administrators for ethical administration, Virtues considered as the most
important are - practical wisdom (Aristotle) impartiality and neutrality

(Max Weber) devotion to truth (Anderson: 1953) honesty, loyalty,

12



optimism, courage and fairness (Bailey: 1965) Predictability (Rosen:
1978), ruie of law, accountability, efficiency, responsiveness, competence,
objectivity (Worthlev and Grumet: 1983), honour (Hart: 1984), democratic
responsibility, ethics of public policy determination, ethics of
compromise and social integration, service orientation and procedural
fairness (Willbern: 1984), patriotism of benevolence (Frederickson and
Hart 1985), popular sovereignty, accountability, rationality, prudence,
self-discipline, civility, trustworthiness (Cooper: 1987), equality, justice,
fairness, protection of individual rights along with natural law and
Judeo-Christian ethics (Goodsell: 1989), civil humanism (Hart 1989),
personal integrity with its three aspects of personal responsibility, regime

accountability and prudence (Dobel: 1990).

Aristotle is considered as the first virtue ethicist. His works stress
on the need for citizens taking care of the welfare of other citizens. Virtue
therefore, has its origin in the moral obligation to surpass self-interest.
The virtuous man is more concerned with public good than private good.
"For while it is satisfactory to acquire and preserve the good even for an
individual, it is finer and more divine to acquire and preserve it for

people and for cities" (Aristotle).

Anderson's ten core values like human personality, common
consent for social action and devotion to truth etc, in his view, cannot be
divorced by the administrator in his day to day administration as they

have profound influence on administrative behaviour.

13



Rosen advocates that application of the law of doctrine of the
reasonable man. He views that moral obligation arises as a result of the
prediction of the consequence. Given the available knowledge (including
time, expense and such other constraints) an administrator should be able

to predict what is likely to occur as a consequence of such an action.

However, it is Alasdair MacIntyre's theory of "Virtues of Morality”
{1981) .which discusses in detail the virtues required for ethical
administration. It has four components - practices, internal goods (like
public interest, popular sovereignty, accountability, social order, social
justice, political equality, efficiency, liberty etc), external goods (like

money, power, position, status, fame, prestige etc) and virtues.

He holds that ethics of people engaged in activity can be seen in
the “practices" than in their "professions”. Stress is laid on "practices” as it
is a larger concept than "professions". Internal goods have influence on
"practice”" and are therefore, inter-related. They may be defined as the
feeling of satisfaction one experiences as a result of some action and may
be achieved through putting into practice higher standards of profession.
- External goods as opposed to internal goods do not help in developing
"practices but at the same time their presence is necessary as they are
required to support members of the practice". In other words, external
goods are the consequences of an activity as against the nature of activity

itself, which is the essence of internal goods. They become objects of

14



competition, making the practitioners either winners or losers. In
contrast, the constituents of internal goods benefit the entire society as the

end products are shared by the whole society.

Virtues are described as learnt traits reflected in the actions which
do not exhibit themselves only in thinking or feeling about things. They
assist in the advancement and development of internal goods while
acting as obstacles in the way of external goods. MacIntyre writes that
"the virtues are always potential stumbling block to (some) ...

comfortable ambition”.

Cooper also favoures the aﬂvancement of internal goods as inputs
for ethical administration. He stresses justice as the main internal good
while giving importance to others like popular sovereignty,
accountability, rationality, fairmindedness, prudence, self-discipline,

civility, trustworthiness, independence etc.

Despite detailed discussion on the concept of ethics by scholars
adopting various approaches the question of its widely accepted
interpretation still remains unresolved encouraging disagreement over its

conceptualisation.

(b) Studies on theoretical issues

In this section we have discussed theories advanced for explaining

15



ethical behaviour. Ethical Behaviour is atiributed to two major

interacting forces - individual and environmental.

Individual attributes are the result of a combination of moral
reasoning and active virtues. Some of the important scholars associated
with developing theories in this area are Aristotle, Hume, Piaget,

Kolhberg and Gilligan.

Aristotle is an exponent of the concept of active virtues and their
role in the development of moral character. Drawing guidelines from
Aristotle, Hume developed his theory of active virtues. He felt that close
interpersonal relationéhips, character traits "grounded in emotional and
personal concern formulate the bases for moral development rather than

religious adherence to the universal law”.

Kolhberg (1976, 1981) gave scientific outlook to the theory of moral
development. While following Piaget's theory of cognitive development,
he focusses on moral justice and establishes the well-known stages of
moral development. The individual moral development occurs on the
basis of the ideas gathéred at an early age from the environment, mainly
| from family. Family, said Kolhberg, creates "first impressions". He said
that "children who were advanced in moral judgment had parents who
were also advanced in moral judgement” (Kolhberg as quoted in

Gortner:1991). Influences other than family start dominating when the

16



child starts interacting with the outside world and it grows more

powerful than the family which will have peripheral effects.

His theory proceeds on a set of universal human ethical values
and principles. He explains moral development through six stages
grouped at three levels - preconventional stage, conventional stage and
postconventional or "principled” stage. At the highest stage human
beings recognise not only their rights but also the "rational" rights of
others. Also they emphasise on Principles of Conscience that are
comprehensive, consistent, universal and abstract. In short, they achieve

morality of "justice".

Gilligan observed that women rarely reached the highest stage on
Kolhberg's scale which portrayed them as immature in their moral
reasoning. She contested this and developed Care Perspective theory
(1980). In her theory, she proposes that women also pass through six
stages of moral development, but their way of experiencing the same
would be different giving a different ethical perspective i.e. the one based
“not on the primacy of universality of individual rights, but rather on a
very strong sense of being responsible to the world". Her theory is also
| grouped at three levels where at the first stage child knows only how to
survive meeting personal requirements. At the second stage girl children
start rejecting selfish behaviour and start viewing their role as parts of the
whole group. Therefore, their behaviour is based on the perception of

their role as being responsible and good to others. At the highest stage,

17



she starts visualising her well-being in the well-being of others. Thus,
morality, for women, has ifs foundation in connectiveness, ongoing
interpersonal attachment and upon relationship. Following Gilligan
scholars like Noddings (1984), Held (1987) and Chodraw(1988) have
argued that care-giving, helps develop active virtues like kindness,
compassion, commitment, generosity etc. These qualities, are considered
as essential for establishing a trulv "kinder and gentler” society and

administration which in itself is the highest virtue.

Environmental factors such as social, political, economic, legal and
administrative according to scholars have profound influence on ethical
behaviour. Some of thé organisational theorists like Scott and Hart (1979)
and Denhardt (1981) argue that organisational pressures act as
impediments in the way of ethical behaviour of people working in them.
A bureaucratic environment with efficient and effective organisation will
have compatibility with high ethical values and vice-versa is also true. At
the higher level i.e. policy level these theorists recognise the exercise of
discretion by the administrators which "requires autonomy of judgment
and action that many times be at odds with the interests and purposes of
others legitimately involved in the policy process” (Bruke and

Pattenaude:1988).

The important theories specific to public adminstration are
Person-Situation Interactionist model developed by Linda Trevino (1986),

an improvement of this model by Bommer (1987)and his associates at

18



Clarkson University, James Rest's (1984 and 1986) model and Issue
Contingent Model of Thomas Jones (1991) which find discussion in the

following pages.

The Person-Situation Interactionist Model is one of the earliest
efforts to systematicallv explain the role of various factors like
personality, value orientation, reward and punishment structures in
organizations on human behaviour. The perception of social values is
given primary importance (critical variable} while recognising the
importance of other individual and situational variables in explaining
moral organizational behaviour. The theory concentrates only on the
influences from within the organisational behaviour. The theory
recognises the complex nature of ethical behaviour and various
influences that have their impact on it. Some of the influences recognised
as important are personality, value orientations and reward-punishment
structures. This was further improved by a group of scholars led by
Bommer of Clarkson University which made efforts to build a theoretical
framework for understanding behaviour. They, like Trevino, viewed
ethical behaviour as the product of individual and environmental factors.
Their efforts, however, further expanded Trevino's model, both internally
| and externally. Internally, they expanded the theory by "articulating an
individual decision process as mediating both environmental factors and
individual attributes such as level of moral development” (Wittmer:1994)

Externally other variables which occur outside the organizations like

19



sacial, professional, legal and personal environment have been added as

variables influencing organizational behaviour.

This model emphasises on the importance of perception as it
assists in synthesising, analysing and filtering the information presented
to the decision-maker. The synthesis and analysis of information are

subjective as they differ according to the individual perception.

James Rest's theory, built on Kolhberg's model, is rooted in
classical liberalism. Like Kolhberg Rest aiso argues that principled
reasoning occurs at stages five and six. He puts forward the argument
that individual eﬂﬁcai behaviour is the result of a psychological process
which is four fold and proposes a four component model to understand
moral behaviour. He called this the Defining Issues Test.

1. Ethical Perception : Choosing the best ethical action on the basis of
its effects on the welfare of the people which involves perception
and interpretation of the situation;

2. Ethical Judgment : Judging the best course of action involving
reasoning power which helps in arriving at what is ethically right
action;

| 3. Ethical Selection : Selecting moral values and actions; and finally,

4. Implementing the ethical course of action for right action.

Thomas Jones” whose Issue Contingent Model of Ethical Decision

Making" while concentrating on the individuals in organisation

20



synthesizes all other models and adds "moral intensity” as a new
component to them. "Moral Intensity” is multi-dimensional having
magnitude of consequences, social consensus, probability of effect,
temporal immediacy, proximity and the concentration of effort as
constituents. To explain the above, ethical behaviour is influenced by
who is affected by the decision, whether action affects people "close” to
the decision maker or not? etc. Decision-makers are likely to take extra
care of ethical issues involved if the decision affects the people "close” to

them.

Gortner (1991) also acknowledging internal (informal) and
external (formal) factors in gmdmg human action identifies five sources
from which theories are formulated - individual, governmental,
organizational, societal and a combination of all the four. He says that
each theory would be dependent on one or more types of sources - either
formal or informal. He also takes the view that both formal and informal
controls are inevitable as neither is individually adequate. ".... it is
impossible to cover all activities in such a formal way.... Therefore,
informal systems of ethical control have also developed, based upon
theories of human nature and social and political systems". However,
some of these theories are also discussed in the analytical framework

section in chapter two.

(¢} The empirical studies

As mentioned earlier empirical literature on public service ethics
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is scanty and scattered. According to H G Frederickson (19%M), “the
conduct of field-based empirical research on administrative ethics,
particularly in public management, is comparatively less common. There
is, as a consequence, a much smaller literature when empincal research is
compared with normative discourse in public administrative ethics. In
fact, there is less research in government ethics”. The available studies are

classified into two categories- international and national.

Recent notable works on administrative ethics could be found in
the writings of Denhardt (1988), Rohr (1989), Cooper (1990 & 1994),
Lewis (1991), Bowman (1991). The major limitation of the review of
empirical literature, at the international level, in this study, is the non-
accessibility of literature. However, the most important available recent

studies are discussed here.

In his study based on information from 750 administrators in
USA, Bowman (1990) explores "ethical concerns of administrators about
society and government in general, as well as organisational and
behavioural standards in particular”. The study mainly concentrates on
three topics. They l'nr;lude - perceptions regarding ethics in society and
| government; the nature of integrity in public agencies; and organisational

approaches to moral standards.

Gotner (1991) in his study on “Ethics for Public Managers”

examines as to how ethical delemmas are resolved by the middle level
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managers in the federal bureaucracy. He uses ‘critical incident’ approach
to collect data. He identifies five cormmon themes - philosophical or
cultural values, professions, individual characteristics, organisations and

the law-as significant and relevant to resolve ethical dilemmas.

Stewart and Sprinthall (1993) in their study explore relationship
between levels of moral reasoning and demographic variables, nature of
functions and level of responsibilities and organisational context. Three
domains of administrative decision-making are taken for the study -
recruitment, procurement and data base management. Three categories
of respondents were taken for the study. They are - graduate students in
public adminstration, ‘pracﬁcing public administrators (local government

managers and city and county) and assistant managers.

Menzel (1993) examines the ethical climates of public
organisations and their influence on organisational goals and employvees
ethical behaviour. The study proceeds on two assumptions (a) stronger
ethical climate of organisations strongly support organisational
performance values and (b) though both strong ethical climate and

positive work climate are equally important for organisational
| performance values the former has greater influence. The study was
carried out in two local governments of constrast- one headed by

council-manager and the other by commission - administrator.
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Even the available literature on ethics in public life in India is far
and few. However, it can be classified into two- individual and
environmental perspective. The former literature can further be divided
into jnternal controls and external controls and the latter into

administrative structure and culture and political environment.

Individual perspective: Internal Control Mechanisms
Studies on higher civil services have exarnined various aspects like
the socio-economic background of the officers, their levels of
commitment, job satisfaction, service, conditions, attitude towards social
change, political modernization, economic development, beliefs, values,
perceptions of self and self-role, and their recruitment and training
systemns (Pai Panandikar: 1996, Prasad: 1968, Bhambhri:1969, 1971, 1972,
1973 and 1974, Taub:1969, Mathur 1971 and 1991, Subramanium: 1971
and 1971, Bhattacharya: 1971, Bansal: 1974, Prasad: 1974 Singhi: 1974,
Sahai: 1979, Kumar and Bhatnagar:1994 Singh and Bhandarkar: 1994,
Potter: 1996). But most of them failed to focus on how these variables
affect ethical behaviour. However, two studies - potter (1996) and Sangita
and Vaidya (1996) concentrate on recruitment and training methods with
a view to understand their influence on ethical behaviour of
administrators. The former study brings out the views of the respondents
about the impact of their initial training on their performance. The latter
study has systematically brought out shortcomings in both recruitment

and training practices.
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Individual Perspective: External Control Mechanisms

Many studies focus on external control mechanisms like ethical
legislation, anti-corruption laws and institutional arrangements to
maintain integrity in public life (Report of the Gorawala Comumittee:1952,
Monterio1963, 1965, 1965 and 1966, Santanam Comumittee:1964, and
adminstrative Reforms Commission:1966 ,Verma:1978, Jagannadham and
Mukharji:1969, Jain:1975, Jabbra:1976, Sanghvi :1976 , Dhawan:1981,
Wade;1982, Chaturvedi:1984, Mukharji:1984 Paimier:1985, Shukla and
.Singh:1987 Parmar:1993 ]hé:1990 Annual Report of Personnel, Public
Grievances and Pensions:1994, Sangita:1995, Tiwana:1995). However, a
majority of these studies focus on the structures, organizations,
institutions and performance of these institutions instead of assessing the

impact of these mechanisms in containing corruption in public life.

Environmental Perspective: Administrative Structure and Culture
Some studies also have brought out the impact of administrative
organisations and culture on ethical behaviour of the adminstrators.
These studies concentrate on bureaucracy in general (Santhanam
Committee:1964, Barnabas: 1965 Eldersveld:1964 Jagannadham and
' Bakshi:1971, Wade 1982, Paul:1993. Important issues raised by these
studies are -
rules and regulations of the departments, attitude of the personnel
towards application of rules and people's problems, the role of
middlemen and speedmoney in expediting the matters, views of

citizens regarding the performance of departments under study,
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and the role of communication in making the people aware of the

procedure of the departments.

Environmental Perspective : Political Cultare

Studies on political culture and ethics are far and few although
many studies examining the interaction between politicians and
administrators are available. They conclude that both adminstrators and
politicians used public office for self-convenience, self-perpetuation, seif-
improvement, and empire-building (Rao and Sofi Ali:1990, Shukla: 1990
Jain and Dwivedi:1990, Maheshwari:1990 Arora:1990 Sharma:1990,

Thakur:1990, Dwivedi:1996).

13  Research Gaps

It is evident from the above review that there are not many studies
on ethics in public life in general and adminstration in particular. Firstly
most of available literature on superior civil services is on profiles,
attitudes, values, beliefs and so on. No systematic study has conducted to
examine the relations between individual traits and ethical behaviour.
Secondly, available also fail to capture the influence of environmental
factors like organisational and political processes on ethical behaviour.
Most of the studies on bureaucracy study pathologies and dls-
fucntionalities like red-tapism, procedural bottenecks etc,. Similarly
descriptive studies are available on politicisation and criminalisation of
administration. Thirdly negative dimensions like fraud, nepotism,

bribery etc, have received much attention and thereby anti-corruption

26



institutions like lokayukta, the Cental Bureau of Investigation and Central

vigilance Commission. The present study intends to fill that gap in the

context of a developing country like India.

14

Research Issues

Keeping the above review in view, a few research issues have

been raised -

1.

1.5

What is the perception of the administrators towards ethics?
Whether they are familiar with relevant ethical standards? and
whether they possess adequate skills and commitment to identify

and apply appropriate standards?

Whether recruitment and training systems facilitate the selection
of candidates with competence and commitment? whether the
training programmes socialise them in ethical concepts, develop
ethical reasoning, and skills as applicable to public administration
philosophy?

Whether the existing organisational and political culture
encourage or discourage ethics in public service? whether the
existing external control mechanisms( ethics codes, laws and

institutions) facilitate maintanence of high ethical values?

Objectives of the study

The study examines the administrators’ perception of ethics and
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1.6

their abilities and commitment to identifv and apply appropnate
ethical standards with a view to find out strengths and

weaknesses of recruitinent and training practices;

The study examines ethical behaviour of the administrators with a
view to understand the influence of political and organisational
practices and also the effectiveness of external control mechanisms
(ethics codes, laws and institutions) in maintaining high public

service ethics; and

The study also examines whether the perceptions developed in
the study could provide policy prescriptions for maintaining high

public service ethics in the superior civil services.

Qutline of the Study

The introductory chapter discusses the problem of the study and

the relevant literature available in the field which is classified into three

parts for the purpose of clarity. It also finds research gaps, research

issues, objectives of the study along with an outline of the study.

The second chapter concentrates on the analytical framework and

methodology adopted for carrying out the study.

The third chapter discusses administrators perception of the

concept of ethics, their abiliies and commitment to identify and
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implement ethical standards. Attitude and behaviour of the

adminstrators are also included in this chapter.

The fourth chapter discusses the effectiveness of recruitment and
training practices of Superior civil services to attract and retain competant
and committed personnel and socialise them in ethical values of

adminstration.

The influence of organisational practices on ethical behaviour is
covered in the fifth chapter. The evaluation of the performance of ethics
institutions (codes, laws and machineries) to maintain integrity in public

life is also inciuded in this chapter.

The influence of political culture and processes on adminstrative

ethics are dealt with in the sixth chapter.

The concluding chapter brings out the findings and policy

prescriptions.
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Notes
The most recent examples could be found in the controversial Bofors deal and
the Hawala racket. To discuss the latter - though the government had the
knowledge of huge amount of money (claimed to be Rs.65 crore) given by the
Jain brothers to various political functionaries as partv funds (obviously in
exchange of some “favours' to run their business) from the past five years it was
made public only in early 1996 when the eleventh general elections were just
hundred days away. By April 1996 twenty five politicians - including sitting and
former members of Parliament and Ministers - were charged with having
received diffenetllt amounts of money. Of them thirteen belonged to Congress~(]),
four to Bharateeya Janata Party, three each to Samajwadi Janata Party and
Congress (Tiwari) factions, one to Janata Dal government at the time of
allegations without any party affiliations [Times of India (Bangalore) 11.04.1996].
Apart from these many scandals are coming to light. For example, bank scam,
sugar scam, land scam (in Madhya Pradesh, Maharashtra and Karnataka),
having scam, oil scam, fodder scam etc. In other words, it includes various
sectors of government - defence contracts, civil contracts (ex-railways),
telecommunication contracts, commodity imports (in fertilizer), housing

allotments, financial sector, foreign exchange regulation and income tax Act efr,

In Bihar six officers of Indian Administrative Services were sentenced to jail for
their involvement in the fodder scandal. Similarly a secretary of the Surface
Transport Ministry was ordered to jail for acquiring wealth beyond known

sources of income.
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The terms Public Service Ethics, Administrative Ethics, and Ethics in
Administration Ethics in superior class Ethics in superior class are used

interchangeably in the thesis.
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CHAPTER II

Analytical Framework and Methodology

This chapter focuses on analvtical framework and methodology.
adopted for conducting the study. The framework for analyzing research
issues raised is evolved on the basis of theoritical literature available in
different disciplines which has been adopted to the discipline of public
administration. Similarly the meﬂlodologf adopted here is constructed on
| the methods generally adopted in public service ethics research the world
over. The Chapter has two sections. The first section deals with the
analytical framework, the variables of the study and operational
definition of key concepts. The second section concentrates on the

methodology of the study.

2.2 Analytical Framework

The analytical framework for the study is drawn from
various approaches to administrative ethics discussed in the
previous chapter. The approaches give us the understanding that
behaviour - ethical or unethical - is the function of individual

attributes and environmental factors (Wittmer : 1994),



Individual attributes have powerful influence on ethical behaviour
( Kolhberg: 1976 and 1981, Gilligan: 1987, Friedman: 1987, Derry: 1989).
These attributes are the reflections of the perception of social, economic,
political, administrative and legal value systems. Individual attributes are
the reflections of internal controls. They are classified in three categories-
moral development, moral judgment and morai strength (Hejka-Ekins:

19%4).

Individual traits reflecting values, beliefs, perceptions and
attitudes represent human moral development. They are acquired through
socialization particularly from parents, peer groups, educational
institutions and religious organisations (Hejka-Ekins: 1994). The
socialisation process teaches individuals to differentiate between good
and bad, right and wrong, moral and immoral, accepted and unaccepted
behaviour in a subtle way which are practiced in everyday life - private as
well as public. The primary socialising agent is the family which plays a
significant role in the moral development of individuals. Therefore, it
creates "first impressions" which guide development of values among

human beings.

Moral judgment involves judgment of ethical values intertwined in
issues. It is possible only when individuals are familiar with ethical

standards and apply them in their functioning rationally understanding
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the contexts. This is because the standards are contextual in nature. For
example, the change in bureaucratic standards from achievement of
efficiency, economy and productivity (Wilsonian and Weberian theories)
to social equity (The contribution of the New Public Administratiop
movement of 1970s). As a consequence of such contextual variations the
existing rules and standards mayv fail to guide the individuals in
resolving ethical dilemmas (Hejka-Ekins: 1994). Therefore development
~ of anlytical skills along with familiarity with standards is essential for the
application of appropriate standards to resolve ethical dilemma (Gortner:

1991).

The first two aspects are useful only when the third, i.e. moral
strength, is in operation. In its absence they will have little impact In
other words, ethical behaviour is the result of the application of what is
right than its theoretical understanding and knowledge (Hejka-Ekins:
1994). Moral strength of individuals has two aspects - individual and
organizational - which are interrelated. While moral development and
strength related to individuals refer to the concept of human psychology
reflecting individual morality as a whole, the moral strength in the
organizational context refers to the specific role and responsibilities. of

individuals in public offices.
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Environmental Variables

Values and ethics are developed as a consequence of
interaction between the individual and the environment (Kolhberg;
1981) . Infact , the envirorunent - more so organizational and
political - grows more powerful in relation to the individuals

influencing behaviour.

The organizational structure and culture have direct
- influence on human behaviour. Organisational structure
represented by hierarchical structure, laws, codes of conduct,
professions and professionalism influence ethical behaviour.
Similarly organisational culture represented by personal aspects of
people working, peer groups, superiors, subordinates and clients
(Gortner: 1991) along with reward-punishment practices influence

human behaviour.

The hierarchical structures control hurnan behaviour. Those
at the higher echelon decide about "the ethics of organizational
policies and procedures in a critical, moral and independent
manner” (Denhardt : 1988) . Those at the lower rungs have very
litle authority and discretion. Their behaviour is regulated by
people on the top of the hierarchy. Likewise organizational
expectations some times make top level executives to "compromise

their personal values” (Schmidt and Posner : 1983).
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The laws guide human action by prescribing what an
administrator is expected to do. The laws in the form of codes of conduct
and the awareness of their existence by the emplovees reduce instances of
unethical behaviour ( Hegarty and Sims: 1978). Reward-punishment
mechanisms in organisation influence ethical behaviour. Rewards in the
form of kickbacks have encouraged unethical behaviour (Hegarty and
Sims: 1978) and severe punishments awarded to guilty have encouraged

ethical behaviour (Trevino, Sutton and Woodman: 1985).

Organisational culture expressing basic assumptions and shared
beliefs of the members, practices and values supported and upheld by |
peers, subordinates and superiors also influence human behaviour.
Therefore, ethical behaviour is the reflection of individuals occupying
various layers of organizations, i.e. of those of one's peers, subordinates
and superiors, which are embodied in written policies and unwritten
expectations (Bowman: 1990). The peers also include clients (Zey-Ferrel
and Ferrel: 1982) who are more influential than others in deciding

behaviour,

Political Environment
The political environment is, perhaps, the most powerful of all the
factors in deciding administrative behaviour. Political culture represented

by values, ideologies, beliefs and attitudes of political leaders and parties
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decide the nature of relationship between political leaders and
administrators particularly in promoting public service ethics. Its
reflections are more powerful at the higher levels, where adminstrators’
interaction with the political leaders is verv high in formulating
implementing and monitoring policies. In short, inspiring political
leadership would encourage free, fair and ethical adminstration. On the
contrary, excess political interference in adminstration would stiffle
adminstrative autonomy, independence, impartiality, anonymity and

- neutrality affecting public service ethics.

23  Variables

Ethics is taken as the dependent variable as its practice depends on
several factors - both individual and environmental Individual traits and
beliefs and organisational and political factors are taken as independent
variables as they closely interact with each other and influence human

behaviour.

2.4  The Concept of Ethics: A Discussion

Ethics with its philosophical moorings, has always been strongly
. associated with values related to human conduct and character. "It
considers social forms and institutions from the point of view of their
completeness and coherence as expressions of human nature” (Hastings:

1971). In its application to the discipline and practice of public
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administration also, it revolves around "standards of right and wrong
conduct” (Berman et. al: 199, Cadbury: 1987, Denhardt19%4, Green:
1994, Mainzer:1991, Stewart 1991).

Public Service Ethics in the Literature

The literature on public administration ethics has always
concentrated on the concept of “public interest' as the main purpose of
public service. It does so by specifying how administrators should
- conduct themselves in their duties, be it policy-making or
implementaﬁon To discuss a few here: Leys’ (1952) establishing a link
between ethics and policy making says, “Ethics, as a discipline of
questions, should unparalize the mind at the moment of action." The
"Public Service Model" of Ingraham and Ban (1986) takes the view that
public service ethic is "a basic recognition that both political executives
and career managers must be committed to serving the public interest,
broadly defined and to describing themselves as public servants in the

best sense of the term".

Cooper (1987) lays down two "obligations” essential to fulfil the
basic concern of public service. They are: (a) obligation to authorizing
processes and procedures; and (b) obligation to colleagues. In his work
“Responsible Administrator' (1990), he puts forth another "obligation” i.e.

obligation to public interest. To quote him, "...you realise that if you are to
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continue in your position, you must maintain your obligation to a central
principle - the public interest. You took an ocath to uphold the public
interest when yvou accepted the position. All other commitments and
values must be viewed in relation to that responsibility to a basic
principle”. Rohr (1993) also holds similar view in voicing that, "as men or
women who govern (career civil servants), thev must somehow be
responsive to the elu.sive standards, the public interest This is their

fundamental ethical obligation".

To simplify the discussion on the concept , the positive approach
defines ethics as decisions and actions of public service and duty and
obligation of its personnel toward “service to public' which has always
been accepted and adopted as a positive value and a way of life. In other
words, if the guiding force of administrative action is the public interest
and greater good ,it represents ethical administration. If, on the contrary,
its actions are guided by forces which are confined to self-interest, self-
improvement, self-advancement or inaction and/or deliberate misuse of
power and authority for personal gains (illegal behaviour) it would

represent unethical administration{negative approach).
Key Concept
Ethics: Ethics, for the purpose of this study, is operationalised as

reflecting both moral and immoral dimensions. This is based on the use
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of public office for public interest (moral) and personal interest (immoral)
purpose. To explain it - immorality or unethical behaviour refers to
personal interest while ignoring the public duty. It mainly concentrates
on narrow self-interest. It includes (a) illegal behaviour like bribery,
dishonesty, fraud and nepotism and | (b) unwillingness to accept
responsibilty, failure to anticipate bureaucratic problems, ineffective use
of institutional resources as explained by Appleby (1952). On the other

hand, morality or ethical behaviour refers to public interest purpose. It
manifests in (a) public service motivel of the adminstrators (b) familiarity
with the ethical principles, standards and values, and {(c) Ability and skill
to identify relevant standards. The equivalents of which can be found in
mental attitudes (moral ambiguity, and conflicting and competing claims
resulting in moral dilemmas, recognition of contextual forces and
‘paradox of procedures) and moral qualities (optimism, courage and

fairness tempered with clarity) as specified by Bailey(1965)! .

Both positive and negative dimensions of ethics are included not
only to cover wider aspects of the concept but also for two other reasons.
Firstly, in India ethics has often been associated with negative
connotations like bribery, nepotism, fraud and so on and secondly it is
extremely difficult to secure empirical information about corruption

despite its wide practice, knowledge and experience.



Other Key Concepts

Organizational culture: The values, beliefs and practices found in
organizations due to their continuous exercise by the members and which "
attain the status of conventions encouraging or discouraging ethical

activities and ethical behaviour.

Political culture: Political culture represents the beliefs, values and
' orientation of the political process, and their expression, as they are
related to members of the political system. In other words, it reflects the
styles of political socialisation; the inter-relationship between ideological
and attitudinal values concerning politics, and the rules and procedures
of the political system; orientation towards political leadership and the

political process itself.

Ethical dilemmas: Ethical dilemmas are contexts where two or more

competent values co-exist and conflict making it difficult to select one.

Public service: Public service refers to the body of government officials
who are employed in civil occupations. Its members are selected and
promoted on the basis of a merit and seniority system. Its officials are
career-based and have fixed status and tenure, with salary linked to rank

and a known rank-order of advancement.
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Superior civil services: They represent higher services whose members
play a crucial role in the administration, development and social
transformation of the country. Their members are chosen by an
independent statutory agency at the centre on the basis of merit. There are |

34 superior civil services in India.

2.5  Methodology
Scope of the study

The study is carried out in Karnataka state which represents a
typical Indian state in terms of socio-economic and politico-adminstrative

indicators as shown in table 2.1. -

For adminstrative pruposes the state is divided into four revenue
divisions and 25 districts . It is considered as one of the well-adminstered
states , It is the first state which introduced revolutionary reforms in local
self-governance system. All developmental activities are transferred to
local governemnts to plan and implement with involvement of people. It
is also one of the few states which brought major reforms in anti-
corruption institutions by entrustung wide range of powers to investigate
allegations of corruption against public servants including the Chief
Minister. It occupies eleventh position in terms of corruption according to
a national survey conducted in 16 out of 26 states. (India Today:

November 1997).
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Table 2.1

Profile of Karnataka State
Demography Year Karnataka India % share of Rank of
Karnataka  Karnataka in
India
(1) Area = 192,000sq.  3287,000 5.8 8
kms sq.kms
(2) Population 1991 450 lakhs 8463 lakhs 5.3
(a) Population 1991 2l percent 24 per cent - 6
‘Growth
(b) Urban 1991 139 lakhs 2176 lakhs 6.4 8
{c) Rural 1991 311 lakhs 6287 lakhs 4.9 9
(d) Male 1991 230 lakhs 4392 lakhs 5.2 9
{e) Female 1991 220 lakhs 4071 lakhs 54 8
(f) Scheduled Caste 1991 74 lakhs 1382 lakhs 5.3 9
(g) Scheduled Tribe 1991 19 lakhs 678 lakhs 28 10
(3) Literacy rate 1991 56 per cent 52 per cent - 13
{a) Males 1991 67 percent 64 per cent - 12
(b) Females 1991 44 percent 39 per cent - 14
() Urban 1991 74 percent 73 per cent - 13
(d) Rural 1991 48 percent 45 per cent - 15
(4) Economy '
(a) Gross irrigated 1993-95 30 lakh 648 lakh 4.4 -
area . hectares hectares
(b) work force 1991 18,887,000 31,4130,000 6.0 8
(c) Per capita 199596 Rs.9004 Rs. 9321 - -
income
{d) Persons 199495 1051,000 19467,000 5.4 -
employed in
public sector
(e) Persons 19949 1578,000 27525,000 57 -

employed in
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organised sectors
(5) Society

(a) Hindus

(b) Minorites

(6) Polity

{a) Members of Lok
sabha

(b) Members of
Rajya sabha

{c) Members of
Legislative
Assembly

" (d) Members of
Legislative Council
(e) Panchayat Raj
(i) Gram Panchayat
(if) Taluk Panchayat
(it} Zilla Panchayat
(iv) Men in
panchayat

(v) Women in
panchayat

(vi) Scheduled Caste
(vii) Scheduled Tribe
{7) Administration
(a) All India Services
(b) Indian
Administrative
Service

(c) Indian Police
Service

(d) Indian Forest

Service

1991
1991

1997

1997

1997

1997
1997
1997
1997
1997
1997

1997

1997
1997

1996

1996

1996

1996

65 per cent
35 per cent

28 (24 Gen.
+45Q)

12

224

80,627
3,304
919
45,483
39,367
18,692
7,791

258

132

21,43,644
1,25317
13,611
14,27,680
71,5964

3,56,991
2,08,908

11,083

5067

3344

2672

5.09

3.95



2.6 Focus of the Study

The study mainly focusses on Indian Adminstrative Service (IAS) and
Indian Police Service (IPS) although there are 34 superior Civil Services. The
IAS has profound influence in the country’s development and governance. As
secretaries to the departments both at the central and state government levels
they formulate, implement and review policies. As heads of directorates and
projects as well as of districts and sub-districts , they énjoy enormours powers.
Infact, prior to the introduction of Panchayat Raj System the entire district
adminstation revolved around the district collector/ deputy commissioner
(Sangita: 1985 and 1994). Also at times they take on the role of elected body that

during calamities and President’s rule in the state.

2.7 Sources of Data

The study makes use of both primary and secondary data. Information
collected from officers through interview constitutes primarv data. This
formulates the main source of data. Secondary data include research writings -
based on normative and empirical evidence, reports of studies conducted by
government and independent bodies. Government publications were also used
to get statistical and other supporting information. Biographies and
autobiographies of experienced public figures especially of bureaucrats also

forrmulated parts of secondary data.



2.8 Sample: Nature and Size

Altogether sixty 1AS and IPS officers, including eight retired, were
selected for the study. It represents about 13 per cent of the total strength of the
All-India services personnel working in Karnataka. At the time of the study
Karnataka had a total of 390 all-India Services personnel (258 belonged to
Indian Administrative Service of whom 31 were women and 132 belonged tao
Indian Police Service of whom 6 were women (Civil Lists of JAS and IPS: 1995).
The age of the youngest respondent was 28 years and 6 months and that of the
eldest was 74. While selecting the sample the following points were taken into

consideration -

1.  Adequate weightage was given to women officers, They
represented 31 per cent of the total sample. Though in the
initial stages it was decided to provide at least 40 per cent
representation to women it fell short as a few of them were on
deputation to the central government and a few of them were
in foreign countries for higher studies.

2. Adequate representation was given to retired (representing
the superior services of immediate post independent era to
late 1960s), senior level representing services between 1960s
and early 1980s) and middle and junior level officers
(representing services between late 1980s and 1990s). They

have been divided as first generation (aged between 30 and
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75) and second generation(aged between 25 and 49)
respondents.

3. No weightage was given to departments in which they work  °
as they acquire ‘generalist’ culture due to their frequent
transfers to both developmental and non-developmental

departments and are trained for general administration.

29  Tools for Data Collection

While keeping in mind the sirength.; and weaknesses of various
methods in collecting data on ethical issues as brought out by
Frederickson(1994), a judicious choice is made in selecting methods for data
collection. The study mainly depends on the survey and interview methods

along with case studies which have been used to strengthen our arguments.

Interviews were conducted with the help of a structured interview
schedule to collect data. Emphasis was laid on indepth discussion to gather
minute information. Structured interview schedule guided the discussions
giving insights into respondents’ views, opinions, perceptions and self-
assessment. The interview schedule consisted of three types of questions:-

e Hypothetical: Hypothetical questions were formulated to secure
information on sensitive issues.

¢ Opinion Seeking; assessing the existing practices enhancing or
discouraging ethical behaviour in administration; and
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» Questions: assessing self-behaviour in day to day administration.

These were supplemented by the "critical incident” method to capture
subtle information, as it ensures spontaneity, allowing the interviewees to
choose incidents from different periods of their career. This study, therefore,
makes use of various methods. Since every method has its own advantages |
and disadvantages the methodology emploved for this study enjoys all

advantages and suffers from all disadvantages of them.

The time taken to complete each interview schedule varied between
three to six hours. In some cases interviews were completed at a stretch but
most of the times they were compieted in two or three sitings either on
consecutive days or wherever the interviewees could get time from their
official duties. The respondents appeared to be quite outspoken on issues like
corruption, casteism, political interference, hierarchical pressures forcing

unethical action and such other sensitive issues.

2.10 Analysis of Primary Data

Quantitative data are analysed with the heip of simple quantitative
techniques like percentages. Cases have been used to explain some aspects of

the study which also, in some places, substantiate the quantitative data.
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2.11 Need for the Study

The study of public service ethics, particularly at higher
echelons of administration, acquires importance for two reasons. They are -
(a) lack of research - empirical or otherwise - in the area in a developing
country and (b) the increased number of allegations of improper use of

authority against the members of superior civil services.

Though the researchers have started taking interest in the field "it has a
cyclical effect, ranging from apathy to intense pre-occupation” (Wakefield:
1976). Waldo holds that the study of administrative ethics is a "very poorly
‘mapped’ terrain" where most of research work till date has concentrated
purely on bureaucratic corruption and other aspects of ethics have been
relegated to the background. This has resulted in taking the limited view of
ethics in public service as the more common, subtle and serious breaches of
truly ethical actions are totally ignored (Stahl: 1983). John Quah says that a
shift from "specific focus on bureaucratic corruption to the larger concerns of

ethics in the civil service" is the need of the day.

Also that a study of this kind is needed for evaluating ethical practices
of higher public services in India particularly at a time when the allegations
against their members of misusing authority vested in them for the purpose

of personal and parochial gains as against public interest are on the rise.
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2.12 Limitations of the Study

1. Doing research in areas like ethics is a difficult task as many
people are not ready to share their experiences of instances
involving unethical behaviour of fellow emplovees.
However, attempts were made to overcome this limitation by
extracting information by presenting hypothetical situations.
Despite this, in some cases, this limitation could not be

eliminated.

2. Despite our efforts to make the respondents understand the
concept of public service ethics there remained some
discrepancies between our definiion and their
understanding. However, the deviation was not wide
enough to call for any special attention. Such things appear to

be common in areas of research as the present one. "... in
research there is always some compromise between the
definition of a problem, the "quality" of the data, and the

philosophical issues to be tested" (Frederickson:1993).

3.  public service ethics being a very vast concept, all aspects of it
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behaviour as defined thereby leaving scope to explore into

the uncovered aspects.

4.  Another limitation of the study is that the conclusions cannot
be generalized so that they can be applied to different work
cultures. Therefore, the same may not hold good for private

organizations and the industrial world.

5. Also that the clientele perspective was not taken as it could
have been unwieldy and the study could not have been
completed within the stipulated time. However, this
limitation, to some extent, has been overcome by newspaper
reports and interviews with people from different fields like

academics, judiciary, journalism, industry, commerce etc .
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Notes

To discuss briefly, (a) Moral ambiguity in all men and
public policies-while former arises due to overiding
altruistic self over non-altrusitic self the latter arises due to
the occurrence of public policies in * grey area’ which is
neither totally good nor totally bad;(b)recognition of
contextual for‘ces which influences the priorities of values
and actions of public policies and programmmes requiring
the adminstrators to be flexible to accept and apply
different sets of values to reach public good ; (c) paradox
of procedures- The procedures meant to ensure ethicality
of action may sometime act as impediments in the aim of

accomplishing larger interests.
These can be effectively utilised when adminstrators

possess certain “moral qualities” like optimism, courage

and fairness tempered with charity.
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Ethics in Superior Civil Services



CHAPTER III

Ethics in Superior Civil Services

"The first line of defense against anti-public
actions by public executives is to develop their
own moral sensitivities"

Harlan Cleveland.

The preceding chapters discussed public service ethics as the reflection
of individual and environmental factors. Both play an equally important role
in ethicising the administration. However, according to some scholars,
"personal values of public servants are the most important elements in public
service ethics” (Chapman: 1993) as they “determine much about when and
how we perceive and react to ethical dilemmas” (Gortner: 1991). The study of
individual and his/her values as the most important element, in the study of
public service ethics is the contribution of the New Public Administration

Movement (Marini: 1971).

3.2 How is Human Behaviour Evaluated ?

The evaluation of human behaviour and character is the most difficult
task as human beings are socialised in different ways and perceive, think,
believe differently and hold different ideals, motives, aims and purposes

(Keirsey and Bates: 1984). However, as early as 1923, Jung has suggested that



the best measure of individual character is to study the “mental activity' as it
helps to understand the self and motivation. He classifies *mental activity’
into four categories. Those dealing with perceptions (result of a combination
of values and beliefs) having sensing and intustions as components and those
dealing with judgment with thinking and feeling as its constituents. He puiﬁ
forth the argument that every individual possesses ail the four but with
variations. Based on this theory we have assessed human perception and

thinking reflecting their self in administration.

This chapter mainly discusses administrators’ perception of the
concept of ethics, their abilities aﬁd commitment to identify and implement
ethical standards. It also discusses their attitude and their behaviour towards
public service ethics over the years. While the former helps in identifying the
strengths and weaknesses of recruitment and training systems the latter
helps in understanding the influence of organisational and political systems
on the ethical behaviour of the administrators as well as the effectiveness of

ethics institutions in maintaining integrity among the administrators.

33  The Concept: Respondents’ Perception
The etnei'gence of public service ethics as the central issue has
necessitated its understanding essential with its various aspects, by the

administrators essential. In its absence it is difficuit to decide ‘ethicality’ or
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even near “ethicality’ of actions in the given context. It would also help the
admunistrators in identifying various nuances of ethical standards and a
choice among skills presented for ethicising the administration. With this
assumption we asked the administrators as to what is ethics in administration
in their perception? And its relevance for a developing country's

admunistration?

The admim'stratolrs perception of its relevance is associated with
various problems the country is facing. In otherwords, they attribute the
above directly to deteriorating public service ethics. A majority of them (67
per cent) interpret ethics from knegaﬁve angle associating it with illegal
activities such as bribery, fraud, nepotism, misuse of official power and
public funds for personal gains. It is viewed as avoiding improper use of
powers vested in the office for personal, material and non-material gains. It is
also perceived as “impropriety in dealing with the finances of tax payers".
The remaining views can be divided into two categories. Those who identify
ethics with accepting responsibility, accountability for action and being
responsive and empathetic as ideal components of public service ethics; and
those who identify impropriety other than financial as unethical. They
identify the following as unethical acts - using official phone for personal
purposes, influence peddling improper use of discretionary and other

powers, inaction, etc, Said an administrator, "... I may be committing a
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corrupt act even when I make a personal call from my office telephone. In
effect, I should go to a public phone to make a personal call. But that would
be taking a lot of time affecting my work". An act to be considered unethical,
therefore, involves "misuse or arbitrary use of powers, among other things,
given as they are increasing multi-fold at a rapid pace”. Therefore, in the

view of a majority, being ethical in action is “staying out of illegal activities”.

The above views may broadly be placed into two divisions - positive
and negative interpretations, Further they may conveniently be grouped into
six - (a) misuse of official position or authority constituting breach of trust
and law; (b) deviation from rules, laws and norms; (c) personal gains (in
monetary or non-monetary forms); (d) non-action when action is required; (e)
responsibility, responsiveness and accountability; and (f) actions for public

good.

3.4 The Standards Guiding Administration: Respondents’ view.

Next in importance is familiarity with relevant ethical standards. It is,
infact, considered essential as the standards change with time when “we
achieve a better understanding of absolute moral standards” (Denhardt:
1988). For exémple, change in standards from Weberian efficiency and
economy to New Public Administration Movement's Social Equity. Its

significance is even stressed by Leys’ as early as 1944. He, while writing in
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the context of policy makers, says that to be ethical requires that an
administrator examines and questions the standards by which administrative
decisions are made rather that relving exclusively on customs and tradition
(as discussed in Dendardt: 1988). Following the suit, Anderson (1954) also
states that all administrative decisions have basis in some implicit decision
standards which are often unexamined assumptions. While concising the
writing of 1950s literamrg of ethics, Denhardt (1988) writes that to be ethical
requires that an administrator examine and question the standards or
assumptions, by which administrative decisions are made. “The standards
should reflect to some degree the core values of our society though not
relying exclusively on custom and tradition”. Similarly in the era of New
Public Administration, social equity and public interest were stressed as
basic operational standards and guidelines for public administration and
administrators. Therefore, keeping in mind the importance of relevant
standards, for the period and context, in administrative decision-making and
actions we asked our respondents as to what standards guide administrators
in their actions? The standards differed according to the nature of work of the
respondents though the ultimate goals remained public interest, social equity,
economy and universal values like justice, equality etc. For example, while
efficiency an_d- economy remained standards for those aMsﬁabm
occupying positions as Executive Heads of Public Undertakings, social

change, economic development etc., were more important for respondents

57



working in line departments. However, public interest was most frequently
repeated followed by social equity. They accounted for 46 and 27 per cent
respectively. Though public interest is identified as the most appropriate
standard by a majority, its interpretation differs. Interestingly respondents
interpreted public interest narrowly with the interests. of various powerfﬁl
pessure groups rather than the interests of the poor, downtrodden and
unorganized sections. Likewise social equity standard was aiso perceived
~very vaguely. It is more often defined as “equalizing all sections of society by
reserving seats and posts for the weaker sections of society to improve their
social status” rather than bringing internal balance in the social system. This
may be attiributed to lack of familiarity with ethical nuances of standards as
they have not been emphasised either during training period or as group
exercises (mainly by pees groups and associations) as post training activities,

therefore giving more self-perceived observation of standards.

Likewise there is difference in the perception of means to be adopted
to reach the set goals. The administrators views, in this regard, are placed
into two groups for our convenience - those emphasising bureaucratic values
(represented by efficiency, economy and competence) and those emphasising
humanitarian values (represented by empathy, fairness and diligence). While

56 per cent of respondents supported bureaucratic values 43 per cent
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supported the "human face’ of the administration as desirable means to reach

the goals in an effective, democratic and ethical manner.

It is the presence of these two sets of values and their importance in
the organisational structures and processes; the selection of ‘one best value’ m
the given context and domination of ‘expected values’ (like political
e iency and lobby interests) over accepted values (like public interest and
social equity) would present the administrators with ethical dilemmas.
Though 85 per cent of our respondents come across ethical dilemmas 54 per
cent face them ‘frequently’ in their functioning. However, according to the
respondents, a majority of dilemmas a:e not extremely disturbing, plunging

the administration and the administrators in deep crisis.

From the above discussion, it may be inferred that while at the outset
constitutional values are considered as standards guiding administrative
actions it is clear that ethical dilemmas still persist among administrators.
Therefore, in order to get an insight into whether the ethical dilemmas are
solved in a scientific manner we prepared a few questions based on

S.Bailey’s (1965)' framework. The results of our discussions are presented

here.
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As for ambiguity (first quality advocated by Bailey) the
administrators appear to recognise the role of various forces in the making
and implementation of public policies. Though 64 per cent of respondents
acknowledge that universal standards should guide actions and decisions,
the reality, according to them is different® . In a majority of cases, political
expediency and other forces like caste and community, influence
administrative decisions and actions. The occurrence of moral ambiguity
‘appears to be more among the second generation respondents. 75 per cent of
second generation respondents feel that in a majority of cases , caste,
community and other lobby groups exercise pressure to “take away a major
portion of social benefits”. According to them “caste, community and specific
lobby factors have grown oversize in today's administrative decisions and
actions". Despite recognizing ambiguity in public policies the administrators
feel “helpless' in modifying the same as they are approved and supported by

the elected bodies.

As for second moral quality identified by Bailey 47 per cent of the
respondents feel the necessity of recognising contextual forces” influencing
moral priorities. According to them “the nature of values is not static, and
values change through time”. They feel that changes in the values are
”natur:;tl phenomena” which need to be given their “required place” in

administrators decisions and actions. For example, the change in values from
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impartiality to social equity (explained earlier in the chapter) called upon the
administrators to recognise the change and orient themseives to the changed
contexts. This is explained with their experience and reflection as
implementators of the goal of overall development of the nation. Diffemnt‘
methods, like planned intervention of the state, anti-poverty programmes,
and of late economic liberalisation etr., are seen as changing values of
administration. These changes are seen by our respondents as involving "a
_great deal of introspection of values involved in them" to gauge their impact
on various sections of society before advising the government and
implementing them. Economic liberalisation is taken up while explaining
contextual ethics. This is predicted to bring two effects. While it is strongly
criticised by a small section of respondents (constituting 12 per cent) who
predict that it will work against national interest, increase poverty levels, and
widen inequality, the other section (constituting 29 per cent) is optimistic
about its role in bringing development The remaining, however, are neither
greatly optimistic nor pessimistic. The first section though against economic
liberalisation thinks that it cannet stop from implementing various

programmes made under it and therefore will have to compromise with it.

Regarding the third quality advocated by Bailey a majority of
respondents recognise the existence of paradoxes.> However, Paradoxes arise

out of adherence to certain obsolete procedures even at a time when nature
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and functions of the state have changed. Official Secrets Act, 1923 is often
used example to explain the paradox. According to a respondent *paradox of
procedure is best explained with the parallel expectations arising out of the
need of democratic principle of disclosure of information to the concemed-
public (gaining momentum recently with the initiation of thinking for right to
information) and evolved practice of maintenance of secrecy by the

bureaucracy".

Visualising this, some of them also reflect that to be ethical in
approach to administration would sometime mean to act beyond the purview
of rules. They argue in support of their thinking as such deviation from rules
cannot be taken as unethical acts as in ultimate analysis "they exist to meet
the requirements of the people”. The administrators, may at times, have to
ignore rules and regulations to "help the needy at right time". On this
understanding many think that they need not always be rigid in holding to
rules (See Chapter five for detailed discussion) as different kinds of problems
arise and that "their genuine solution may lie in their intelligent settlement

without hurting the larger frame of law and public interest”.

3.5 Moral Qualities
Any amount of familiarity with standards and possession of best of

the skills is considered as of little use, without the possession of certain moral
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qualities by the administrators for ethical administration. “...Notice that
integrity comes first ahead of competence, productivity, knowledge and
initiative. Right now it is being rediscovered that job competence in the
public service is useless unless accompanied by ethical standards” (Caiden,
1981).

In fact, “ethical behaviour in the public service is considered as a
‘blend of moral qualities and mental attitudes”. As discussed in chapter one,
many qualities / virtues are suggested, from time to time, by the scholars as
desirable qualities for ethical administration. Since it is difficult to cover all
those qualities we confine to the discussion of certain qualities very
frequently argued as essential. They are service orientation, fairness,
accountability, empathy, consultation, optimism, courage etc. The qualities
advocated by S. Bailey (1965) are operationalised into two items each to
secure information and is based on self-perception of the administrators. (See

table 3.1)

Optimism is operationalised as positive outlook and innovative zeal.
From the table it can be seen that 69 per cent of our respondents view their
role positively. About 74 per cent of them think that they have always viewed
their role in the organisation positively which has "encouraged them to work

with enthusiasm”, Likewise about 64 per cent think that they apply new ideas
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and innovation to improvige efficiency of the organisation. The variation in
the thinking of men and women is not much. First generation respondents
appear to be more optimistic than the second generation. They accounted for
37per cent as against 31per cent of second generation respondents. Change in
work climate explanation is strong in explaining the variation. While the first
generation thinks that both organisational and political environment
supported them in their innovative, good' and “ethical' actions giving them
further encouragement to work the second generation finds it missing. In the
experience of second generation respondents introduction of innovative ideas
and methods and ethical actions to improve the system are not encouraged.
Recollecting from his experience; a deputy commissioner said that all his
efforts and innovative ideas, to simplify procedures in district commissioner's
office to make it easy for the public to deal with the office and reduce
corruption, were discontinued immediately after his transfer from the place.
He on his visit to the same office noticed that "the business had returned to
usual”. Despite such discouraging environment a majority of the
administrators "try to use powers vested in them to reach organisational
goals effectively”. For instance a rent control officer noticed that "no work
was going on in a systematic manner in her office. There were inordinate
delays caused either purposefully or due to lack of guidance". She explains
that she, as head of office used her powers to reshuffle the entire office (first

step taken) despite of opposition from vested interests. Close monitoring of
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official work (second step) and access to public (third step) "put back office

on track”. She also observes that "cases were disposed off quickly with the

introduction of new system".

Table 3.1

5-

Details about Self-Assessed Attitude Towards Public Service

Optimism

{a) I have always
viewed my role in
the organisation
from a positive
angle

{b) [ use new
ideas to improwise
administration so
as

to reach efficiency
and organisational
goals '
Average

Courage

(a) Once I take a

n =60

73.

63.

68.

61

N=60, (Figures in percentage)

Ag.
Level

8

.0

n=27

First
Genera
tion

43

31.5

37.5

36.0

65

‘Second

Generat

ion

30.5

32

31.5

25.0

n=41 n=19
Men Women

36.5 37

30 33.5

33.5 35.2

31.0 29.5



decision, under
normal
circumstances it
will not be
changed, more
so under sectarian
or
political pressures
b) I have even come
into conflict with
powerful opposing
parties and higher
authcerities on
issues

Average
Fairness

(a) People consider
me as quite
considerate and
humane in my
dealings with them
(b) I believe in
consultations with
affected parties
before taking any
serious decision

Average

(Differences to aggregate are due to rounding).

32.

46.

12,

57,

50

11.5 20,
24.0 23.
22,0 20.
23.5 34,
23 27

66

22.

27.

14.

35.

25

10.

21.

28.

21.

25



As for courage (second moral quality mentioned by Bailey)! 61 per
cent think that they do not change decisions under some sectarian or political
pressure, 32 per cent have even come in conflict with higher authorities or
opposing parties for which either they are either rewarded (mostly by
people's support and appreciation) or punished (by transfers within six
months or one year of assumption of office). The Chief Executive Officer of a
Zilla Parishad (ZP) recollecting from her stay at ZP said that she came across
the allocation of large amounts of money to "favoured areas of development"
(which are strongly backed by local political leaders) under Jawahar Rozgar
Yojana, leaving other areas of the dlstnct under-developed. On a detailed
survey through extensive visits and inspections, "I started diverting money
to less developed areas which was strongly opposed by local political leaders
and subordinates at the block and taluk levels. There was large scale
opposition from all quarters. ... I did not change my decision of disbursing
money equitably. ... the local leaders took the matter even to the Chief
Minister. Since nothing materialised even at that level also they gradually
stated supporting my action". In another officer's experience, the lobby to
build shopping complex within a sports stadium for raising money to help a
group of political leaders was opposed by her as "such construction was not
advisable in the interest of larger public". Her holding to her decision led to

her transfer within a week and incidentally the government also fell.
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Regarding the third moral quality , fairness (considered as the result
of wider consuitations and humanness). Half of the respondents expressed
that they have always tried to be fair-minded although their emphasis varies
on consultations and humanness. Most of the respondents reflect that they
would consult their colleagues and affected people before taking any major
decision. They accounted for 57 per cent as against 43 per cent who feel that
they are seen by others as considerate and humane. Interestingly, more of
second generation respondents think that they go for frequent consultation
than the first generation. They accounted for 34 per cent as against 23 per cent
of first generation. However, more number of first generation feel that they
are considered as considerate and humane than second generation (22 per
cent and 20 per cent respectively). While, a Jarge number of women feel that
they are more considerate in their administration, more number of men think
that they need to be tough in administration. The variation is noticeable in
their thinking on this aspect. 28 and 21per cent of women think that they are
seen as humane and consulting as against 14and 35 per cent of men
administrators. However, most of our respondents think that participation
from people to solve their problems is not forthcoming with the

administration and the administrators.

Empathy, also a component of fairness, “allow(ing) senmsitivity in

judgement while maintaining objectivity” (Gortner:1991) was also among the
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frequently mentioned qualities essential for ethical administration. 42per
cent of the respondents feel that they have "attempted to be empathetic
majority of the imes" (see table 3.2).
Table 3.2
Details about Self- Assessed Attitude Towards Public Service
N=60, (Figures in percentage)

n=60 .n=27 n=33 n=41 n=19
Ag. Level First generation Second generation Men  Women

‘Empathetic  42.6 41.0 435 375 48
Diligent 26.2 275 25.0 185 335
Impersonal 21.3 235 18.5 265 160

Any other 98 - . - -
(Differences to aggregate are due to rounding).

Though the variation between the two generations is not much (as
seen from the table) the general thinking of the first generation respondents is
‘that "they were trained to be more impersonal and neutral in their view to the
public” and that "they were expected to be straight faced, strictly adhering to
rules, maintain secrecy, maintain distance from people and be impersonal in
their dealings with the masses". The second generation administrators feel
that "due to changing outlook of administration, with the introduction of
various anﬁ-poverty and developmental programmes and particularly with
the establishment of panchayati raj institutions, they are expected to be more

‘responding’ to the public and “work in close association and co-operation
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with the people". There is, however, noticeable variation between men and
women in this regard. 48 per cent of women administrators as against 37per
cent men administrators think that "they are more empathetic in their
functioning than impersonal”. Infact, in the view of some, impersonality is'a
negative quality resulting in "lack of interest and inactivity”. The change in
interpretation of the concept may be due to changing values of governance
and their accommodation by the administration. At the same time 21 per cent
think they are more impersonal. The first generation respondents think
impersonality to be the most required quality. They accounted for 23 per cent
as against 18 per cent of the second generation. Interestingly men attach

greater importance to impersonality than women.

Along with empathy, accountability and leadership qualities were
very often heard to be essential. Accountability, which gets more emphasis, is
interpreted by the respondents as the fulfillment of the duties and obligations
assigned in a “satisfactory manner” through the processes laid down by the
organisation/s (for example, hierarchy, rules, legal and political directives
etc.). However, 73 percent of the administrators lay greater stress on legal
accountability where they are “accountable for their action in the public
domain through the established legislative and judicial processes”. In
otherwords, the overwhelming perception of legal accountability appears to
have downplayed moral accountability of the administrators towards the

70



society they serve. Writing on similar lines a scholar says that “many a public
servant will not venture beyond the legal requirement of a case irrespective

of the moral implications or the problems of fairess”.

Continuing the argument we shall discuss the self-assessed motives of
administrators to join superiors civil service. This aspect is taken for
discussion as “motives .combined with action” (Gortner: 1991) reflect human
‘behaviour. Infact, Abraham Maslow's theory of motivation "allows it
(motivation) to be used in every day discussion of behaviour. "His hierarchy
of needs", while open to debate, "still proves useful to individuals wishing to

understand the link between motivation, behaviour and ethics".

Keeping the above in view, we asked the respondents reasons for
joining civil service. A majority of the respondents mentioned that service to
public is the main motive for joining the service (see table 3.3) although it is
not reflected in their thinking. This is evident from the crosscheck of

information secured through substitute statements.

According to cross check information, a large majority of the
respondents attached importance to factors like status, power, and career
prospects. Status appeared to be very high on the minds of first generation as

against power and authority along with status for the second generation. For
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instance an Indian Police Service officer of the second generation, who served
in one of the best private companies prior to joining police service perceived
that, "if I were to continue in the company at the maximum [ would have got
two promotions. But I had to travel by scooter to office and that my powers
would have confined to my section of office". On the contrary he perceived
that his present position has given him "wide powers along with chauffeur
driven car, bungalow ahd other facilities" of which he could not have secured
in the private company. Similarly, another second generation officer, serving
as a doctor in government hospital before joining civil service, views that if
he were to be in his earlier job he “would have retired as chief of a
government hospital”. But that his “present office would take him to the
highest position including that of the head of the health department in the

state or centre”.

Interestingly, pay package is not an important criterion for many
joining the service as shown in the table. However, it is quite contrary to the
information obtained from the open-ended question. About 60 per cent of the
administrators feel that the salaries are not commensurate with the market
price. Some of them also compared themselves to the old time administrators’

(of equal rénk) salaries and view that their salaries were 32 times higher than

the present salaries.
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Table 3.3

Perceived motivation of the respondents to join civil service

N=60, (Figures in percentage)
n=60 n=27 n=33 n=41 N=19
First - Second

Aglevel generation generation Men Women
Desire to serve 45.6 47.5 4.5 45 47
people
Career prospects 18.3 25 14.0 15.0 21.0
‘Security 13.2 16.0 105 115 145
Status 111 14.5 85 10.5 125
Power 8.1 55 165 6.5 9.5
Salary 37 25 45 55 20
Any other - - - - -

(Differences to aggregate are due to rounding)

Career prospects are stressed more by the first generation as they
think that "they hardly had any other openings and opportunities for career
development and position in society unlike the present situation where you
get many equivalent and even better opportunities”. Similarly though some
variation in the perception of men and women exist on all the factors, it is not
noteworthy except in one instance. Women attach greater importance to
career prospects. Likewise, security and power are also seen by them as
important. Therefore the concl;xsion that may be drawn is that service motive
is sidelined by other motives. A study conducted (Bogaards: 1997), in Andhra

Pradesh recently also supports the view that service to public did not serve as
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a motivating factor for civil servants. "None of the respondents mentioned the

wish to do service or "Seva" as a motivating force” (Bogaards: 1997).

3.6 Immmoral Behaviour in Saperior Civil Services

Also constituting a part of human conduct is immoral (illegal
behaviour in cmphasised here) behaviour. It assumes excessive significance
in the context of public office as it is the result of a trust and the occupants are
.expected to possess high moral quality “akin to what is expected from clergy,
nurses and parents”. This, however, has deteriorated the world over as
reported by various studies and also by experiences of the people. This is
largely seen as the phenomenon of 1970s. In otherwords, public
bureaucracies have not succeeded in maintaining the standards set for their
meaningful and trustful existence and that Indian bureaucracy is no

exception to this.

The ethics in superior civil services in India has come under severe
criticism in recent times as discussed in the introductory chapter. The
personnel associated with unethical and illegal behaviour are on the
increase®. For instance 1,210 cases were registered against public servants of
various ranks in a span of one month (between 01-06-19% to 30-06-199)
under charges of corruption (Times of India (Bangalore) : 18-07-1996). In

Karnataka, in 1991, six members of All-India services were found in
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possession of wealth beyond their known sources of income attracting the
attention of anti-corruption laws and enforcing agency (Indian Express
(Bangalore): 02-12-1995). This number, however, increased five times in five
years. By early 1997 the number had risen to 29 (Times of India (Bangaloré):
21-02-1997). Similar instances were also found in other states. For instance, in
Uttar Pradesh, the Ceqtral Bureau of Investigation (CBI) raided houses of
four top level officers on corruption charges. Even the Governor ordered an
/inquiry into a case of misappropriation of money worth Rs. 4 crores against a
senior Indian Administrative Service officer and ordered the termination of
services of another senior officer against whom eighteen charges of
corruption had been proved during enquiry (Times of India (Bangalore): 08-

12-1995).

In similar instances, the Chief Secretaries of Tamil Nadu and Kerala
were suspended on charges of corruption. In 1997, in Bihar five officers of
Indian Administrative Service were convicted and jailed in the Rs. 950 crores
fodder scam (Indian Express {(Bangalore): 20-02-19%). In Madhya pradesh,
Lokayukta indicted three Indian Administrative Service Officers in a Rs. 13
crores land scam. The Verdict of the Lokayukta reads as "they are accused of
facilitating allotment of land in Jabalpur worth Rs. 13 crores to the Motor
Parts Dealers Welfare Association for a mere Rs. 16 lakhs". There was also an

instance of a joint secretary in the Ministry of Surface Transport, Government
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of India, illegally amassing wealth worth about Rs. 10 crores (Times of India
(Bangalore) : 19-02-1996) for which he was jailed. The court even refused to
grant bail to him taking cognizance of the seriousness of the matter (Indian
Express (Bangalore): 20-02-1996). On many occasions, the Supreme Court has
also issued directives to the Government to take action against erring officers.
For example, in 1995 it directed the Government of India, to initiate
disciplinary proceedings against five top administrators for their
involvement in illegal activities. Even some of the officers have also been
accused of more grave social crimes like involvement in drug rackets and
nexus with criminals and politicians. It was reported that two Indian Police
Service officers of Maharashtra ai:prehended by the Directorate of Revenue
Intelligence were suspectedly engaged in narcotics racket(Times of India
(Bangalore): 10-12-1996). The Vohra Committee report® has brought out the

nexus between politicians-bureaucrats-criminals for mutual personal gains.

The secondary data are supported by the views of the respondents
who also believe that public service ethics have deteriorated over the years,

whatever the reason. The discussion in brief is as follows.

In order to understand the administrators view about Public Service
Ethics, we asked them about its status in today’s administration. A majority

of the administrators feel that public service ethics fell short of the expected
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standards. About 80 per cent of our respondents held this view as against 16

per cent who hold opposite view(Table 3.4).

Table 3.4

Perceived Deterioration in Public Service Ethics over the years
N=60, (Figures in percentage)

n =60 n=27 n=33 n=41 n=19
Ag. Level First "~ Second Men Women
generation  generation
. Yes, there is 77.3 1000 54.5 75.5 785
deterioration
No, there is no 161 - 16.1 95 6.5
deterioration
Don’t know cannot 6.6 . 6.6 4.5 20
judge
Any other - - - - -

(Differences to aggregate are due to rounding )

Interestingly, all respondeﬁts of the first generation very strongly felt
that it has drastically deteriorated over the years, as against 54 per cent of the
second generation. Comparatively a large per cent of women think on the
same lines. They accounted for 59 per cent as against 47 per cent of men
administrators. The respondents who hold different views gave the following
justiﬁcah’oﬁs in support of their views: (a) Given the nature and scope of
public administration it is doing its best though there are certain failures
which are unavoidable; and (b) the track record of ethics in public service is

better when compared to ethics in private service. They refuse to accept the
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argument that such comparisons do not hold good as the domain and scope
of public service are much broader and that the ideology of public service
calls upon some sacrifice” .

When we asked related question to assess the status of Public Service
Ethics, many administrators felt that the per cent of honest officers is
reducing over the years. According to a senior administrator " such percent
of honest officers has come down from 90 to 50 in a span of 20 to 25 years".
Another administrator expressed similar views. According to him, "ninety
per cent of bureaucracy, at all leveis, is extremely corrupt”. Interpreting
honesty as resisting pressures {(mainly political), another administrator,
mentioned that "30 per cent of administrators could be considered as honest".
Based on experience in the investigating agency an administrator said that
"there is a minimum of 60-70 per cent corruption in all developmental
programmes. In some cases it is as high as 95 per cent” . Even some of the
first generation respondents hold that the present generation administrators
“exhibit little commitment to public service”. According to an administrator
many are joining service for personal and monetary gains. Another, senior
administrator felt that moral agents in administration "belong to archives”.
Some of them take the view that it has reached the lowest point® from which
retrieval is very difficult, even not possible with "the kind of attitude of both

politics and administration towards public service”. They express their
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apprehension that, "if no appropriate actions are taken deterioration would
continue with time". Even such deterioration in administration is re-inforced
by a study conducted by the Civil Servants (Lalbahadur Sastri National
Academy of Administration, (1995)). According to it, members of the service
* have become a part of corruption and black money culture and that one of
the main incentives for young people joining civil services is the opportunity

to make money ‘.

Overview

This chapter while assessing public service ethics from the
administrators’ angle analysis its both dimensions - moral and immoral.
While the former is assessed at the individual's level, taking the
administrators perception and self-assessment about various prerequisites of
ethical administration the latter is assessed at the aggregate level taking into
account the increasing instances of illegal behaviour in the context of superior

civil services in a developing country.

A majority of the respondents interpret the concept of ethics
negatively associating it with illegal behaviour and being ethical in
admi:ﬁsﬁ‘ation would be “staying out of illegal behaviour”. This conditions
the administrators thinking about ethics in a particular way which may cause

the violations of subtle principles of ethics.
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Values like public interest, social equity, economy, justice, equality,
fairness etc., are viewed as the relevant standards guiding administrators
actions. The emphasis on these values also, like the previous is lop sided
embedded more in the superficial perception. However, it is popularly
believed that public interest (most frequently repeated guiding standard) has
not always formed the basis of government policies and administrative

_acﬁvities.

The ethical dilemmas, arising out of choice among conflicting values
and the means to realise them, are faced by the administrators. Their
presence is viewed as a positive quality as they assist in “avoiding taking
seemingly wrong decisions” by the administrators. According to the
administrators, the solution to them are, in a majority cases, evolved by the
individual administrators based on their experience. This, according to them
is mainly “because they are largely considered as individual problems and

therefore, ‘left to them’ to find solutions”.
An effective solution to ethical dilemmas in public service can be

found according to S. Bailey when the administrators possess certain mental

attitudes and moral qualities. The respondents’ seif assessment goes along the
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lines of Bailey’s thinking though the qualitiy of fairness is interpreted in
different ways by the administrators apart from our specifications.

Along with the above mentioned qualities accountability and empathy
are seen as the most important qualities required for ethical administration
by the respondents. Legal accountability is stressed excessively by the
respondents, as it wcl)uld “keep them out of trouble”, downplaying moral

responsibility and accountability.

From our discussion, it may be inferred that though empathy,
humaneness, fairness, justice etc., are embedded in our philosophy and socio-
cultural systems and that though our respondents deeply believe that “they
intensely empathise with the masses most of the times while taking decisions
and actions” they get drowned in the overwhelming organizational systems.
This, however, is not to suggest that ‘human face’ of administrators is totally
missing. To suggest so would be wrong. However, we propose that changing
organizational goals and values have, to a great extent, pushed humanitarian

values to the background.

The immoral aspect is viewed through, (a) the number of convictions
of personnel of higher civil services under anti-corruption laws which is

showing an increasing trend. The quality of issues is further reinforced by the
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interventions of the highest court of the land through issuing directives to the
government to take action against its erring top level officers, and (b)
perception of the administrators in this regard. A majority of our respondents
also hold the view that public service ethics is consistently deteriorating .and
if it continues unstopped it would cause major problems not only to

administration but also to the society at large.

In short, "commitment' to public service among the personnel is
deteriorating and that there is no clear idea as to what constitutes public
service ethics leading to ethical failures in public administration domain of
the government. The emergence of these is traced to various factors, the most
important of which are the quality and orientation of the personnel at the All-

India services level which constitute the subject matter of our next chapter.
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Notes

Stephen Bailey suggests that ethical dilemmas can be successfully
solved if the administrators possesses certain mental attitudes .and
moral qualities. While mental attitudes assist in judging the
correctness of actions in a given context, moral qualities reinforce
them. These tolgether help administrators in objective self analysis to a

certain extent as total objective self-analysis is quite impossible.

The constitutents of mental attitude are:

a.

Recognition of moral ambiguity in all men and all public policies. It is
essential to understand that public policies are neither totally good
and ethical nor totally bad and unethical. Though they aim to serve
larger public interest quite often they also serve special interests, This
is because they are made and implemented by human beings who
cannot totally rule out some personal interest or interest of people
‘close’to them. This understanding would make administrators
understand ‘reality’ and work within a given situation balancing both

sides;

Recognition of contextual forces influencing moral priorities. Priorities

attached to values and actions get changed with change in time and
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context. It is essential that this is recognised and acted upon suitably to

avoid rigid adherence to specific values; and

c. Recognition of paradoxes of procedure. The procedures which are
established to assure predictability and effeciency should not be
placed above responsiveness as it would defeat the purpose of
reaching public interest While the procedures, established
scientifically, minimise individual authority. They also weaken
administrators sense of moral responsibility as the actual connection
between the individual (here administrators) and his output (efforts

towards public interest) get s severed.

The moral qualities required are

Optimism:  which encourages the administrators to reach pubtlic interest;

Courage: the will is to be right even in the face of opposition but without

fear of favour; and

Fairness: Bailey attaches greater importance to fairness as administrator

and public service deal with individuals and their requirements.
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In fact, they are viewed as the result of three major sets of values
playing equally important role - democratic, bureaucratic and
personal values (Gortner: 1991) giving scope for value conflicts and
ethical dilemmas among the administrators who are “summoned to
serve neither this person not that one, and certainly not themselves,

but society generally” (Roelofs as quoted in Gortner: 1991).

Though the procedures, rules and processes established on the basis of
scientific principles provide ‘one best way of doing the job
‘impartially and justly’ they, on many occasions curtail individual
autonomy. On the other lhand, rigid adherence to them finds the
administrators subordinate to their primacy whereby they tend to lose
a sense of moral responsibility for their actions. Thus, they may
preclude individual initiative to do what is ‘ right and lead to

unethical outcomes.

The quality of courage, operationalised as adhering to the decisions
taken and stand by them. However, courage is not always defined as
‘conﬁng into conflict. It is also viewed as convincing the concerned
authority about the pros and cons of the decision. In the ultimate

analysis courage is to hold to rational decisions.



Assessment of immoral behaviour through perceptions is very
difficult In order to overcome this limitation, the statistical
information regarding involvement of administrators in corruiat
practices as reported in the newspapers and government documents is
presented in this section along with the perception of administrators

towards corruption.

A Committee was appointed by the Government of India in 1993 July
under the chairpersonship of N N Vohra to examine the nexus
between politics-bureaucracy-crime. It submitted its report in 1993
October

Staats viewed that "it (public service) is also a concept, an attitude, a

sense of duty - yes, even a sense of public morality”

A senior police officer narrated the following incident from his
experience. "When I was in Belgaum I saw an instance where the
Assistant Collector of Customs used to take some businessmen for
pleasure trips along with the family members. Businessmen used to
finance the trips. Even the smallest amount of money (say Re. 1 or Rs.

2) was spent by businessmen”.
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Recruitment and Training: Ethical Dimensions



CHAPTER [V

Recruitment and Training : Ethical Dimensions

" No societv can reach heights of greatness unless in all
fields critical to its growth and creativity there is an
ample supply of dedicated men and women"

Garner(1961:p. 154)

The preceding chapter bnngs out certain inadequacies in pubiic
service ethics. They manifest in the form of lack of clarity of ethical concepts
and standards and absence of skills to identify and apply ethical standards,
low commitment levels, greater emphasis on personal interest etc. These
inadequacies are atiributed to, among other things, the selecion and

training processes.

The quality of individuals and their capacity to imbibe essential skills
and valugs'depend upon many factors. Infact, background variable such as
family, religion, education, (Gortner: 1991) age, past accomplishments etc.,
have a profound influence on personal traits and ethical values of
individuals. The perceptions of values, like right and wrong and good and

bad developed at a very early age, will guide human behaviour as they



judge rightness or wrongness of one's actions. With this understanding, the

present chapter discusses recruitment and training practices of superior civil

services.

The important issues raised here are what are the constraints in
attracting and retaining competent and committed personnel to the service?
Whether the requisite quhljfications, written and personality tests facilitate
selection of competent and commited persons. Similarly what are the
constraints in socialising and sensitizing the administrators with relevant
Iethical standards and skills? Whether training inculcates moral qualities and

“strength?

The chapter is divided into two sections. The first section discusses
recruitment and the second, training. The secﬁo;l on recruitment includes:
{a) representative characters of bureaucracy, (b) educational qualifications
including age, (c) Social service background, and (d) aptitude test . In the
second section three distinct features of training are covered: (a) the status of
ethics training, leadership guidance in the service and sensitization in values
through ﬁeid training; (b) ethics contents in training programmes,
constitutional and social values, managerial values and self-discipline; and

(c) skill development for ethical administration.
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42  Recruitment

Recruitment plavs a vital role in ensuring not onlv efficient
administration but also ethical administration. Infact, there has been an
underlying assumption that credibility and stabilitv of governments largely
depend on the degree of integrity and character of the administrators.
Therefore, certain qualifications have been laid down as basic requirements
‘to ensure securing men and women of high values and integrity to serve the
nation. For example, traditionally "loyaity' is seen as the qualification and
"government by gentlemen’ acquired relevance for recruitment with time.
Similarly ‘good character’ also forms the basis of recruitment. Taking
cognizance of the "basic requirements' various reforms with regard to
recruitment have been effected. In India, they recognise the need for
selecting aspirants with mental and moral discipline, strength of character,
integrity, commitment and dedication to the objectives and goals of the
constitution (Macaulay Report1884, Kothari committee Report: 1976, Satish
Chandra Committee Report: 1989). Even: the histories of administrative
reform in the United States, have their origin and inspiration in the desire to

purify public life( Arora and Goyal: 1995).
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Keeping this in view, we assess whether the ethical dimensions are
taken into consideration in the recruitment process. This has been
examined through the following which have direct influence on ethics.
They are representative bureaucracy, relaxation of age and number of
attempts, social service experience and eligibility, written and personality

tests .

‘4.2 (a) Representative character

Representation to various sections in the bureaucracy is considered as
one of the informal ways to secure a responsive bureaucracy. This is based
on the assumption that a representative bureaucracy reflects the views and
aspirations of different sections and groups therefore “dealing with
everyone wishing to work for government” and guaranteeing equal
employment opportunities for all citizens (Gortner: 1991). In fact “ ... one
result of representativeness will be a civil service which is an ethical mirror

of the society it serves” (Gortner: 1991).

The concept of representative bureaucracy could be found in colonial
India where the crown incorporated various provisions for the entry of
Indians into the superior civil services (the reason behind this action of the

crown was, however, to continue its rule in India and this was followed as a
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policv of appeasement). In the post-independent era, affirmative policies,
amongst others, were initiated with the twin objective of bringing socal
equality and widening the base of bureaucracy to suit the changing needs

and demands of Indian conditions.

The following discussion concentrates on to what extent this is
reflected in the recruitment policies and practices of superior civil services

‘and the views of our respondents about their effectiveness.

Affirmative. policies like reservation of 22 per cent of posts, relaxation
in entry age limit, unlimited number of chances to appear for examination
up to the attainment of relaxed age limit, special financial assistance, special
| coaching etc, for weaker sections of the society have helped in providing
wider representation to them. Such assistance has given necessary support
for them to compete on par with others where some of them have even
secured positions in the merit category. Infact, Such instances have gone up
in recruitment. For example, it was around 6 to 16 per cent for scheduled

castes and 3 to 4 per cent for scheduled tribes during 1983-87 (Sangita and

Vaidya: 1996).
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The basic question here is whether these policies and programmes
have heilped in selecting the best from various sections with required
competence and commitment. It becomes pertinent in the context of
disagreement over this issue by different sections including peopie from

reserved categories.

The proposition that “merit alone should be the criterion for selection’
is welcomed unanimously. 80 per cent of the respondents feel that merit
should be the most essential requirement even in cases of reservations but
all other facilities (including extra number of attempts) extended to them
should be retained. In the view of a respondent "excessive quota in
recruitment policy is faulty. For exampte, while recruiting to expert services
if you lay stress on quota then how is it possible to secure ethics ? Instead
give backward classes all facilities but let merit be the sole criterion for
selection”. About 43 per cent of the respondents bitterly criticised the
government policy of extending relaxation even to the marks obtained and
preference in matters of promotion to the reserved categories, which they
feel have caused great demoralisation and therefore, have contributed for
the falling standards of public service ethics. A retired administrator said
that "the promotion based on quota will not only bring down the morale of

personnel but also ethics in public service” Another officer mentioned that
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"the government policy of out of turn promotion based on caste not only
brings in inefficiency and demoralisation but also causes harm to ethical
practices in administration". Similar view is taken by an ICS officer, who
writes, "while the calibre of those at the top is almost as good as that of the
service before independence but the majority is not in the same class partly
because of the current educational standards and acquisition of dubious
degrees and partly on account of substantial reservations for backward
‘classes and tribals, whose intellectual levels for no fault of theirs is not of the
same quality” (Mohan: 1985). However, it is an unsubstantiated issue about

which nothing can be authentically written. |

Similarly, the increased number of attempts for appearing for com-
petitive examinations is also not favoured by a majority of our respondents.
A retired administrator analysing its impact said that "it provides
opportunity for people who have lost eagerness to explore developmental |
options, who have lost enthusiasm and desire to work for the country and
who have lost interest in public service”. This appears to be the general
opinion of the respondents. Writing on similar lines a retired civil servant
views that "the earlier practice of permitting not more than three chances
needs to be restored to improve the standards of recruitment to the services.

All available evidence shows that those candidates who pass with each
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succeeding chance contribute increasingly to the erosion of standards in the

services (Godbole: 1997).

4.2. (b) Educational qualification

Next in importance to family in creating impression about right and
wrong, good and bad aﬁd help in the formation of the concept of self, is the
education. It assists in the development of perceptions, beliefs, attitudes and
‘values among individuals and prepares them to handle various tvpes of
interactions, arising within and without the organizations. In short,
education helps in the assessment of various options open to the
admunistrators to take ethical decisions and actions therefore, its importance

has been emphasised throughout the ad ministrative history.

However, with changes and development in the field of
administration world over liberal education with sensitivity to democratic
ethos is emphasisied. Its reflections could be seen in the subjects choice
offered for -superior civil services examination in India which is not
restricted to statecraft and ethics. Therefore, it is delinked from the jobs
undertaken in the services. At present 45 optional subjects are offered for

the main examination. However, subjects pertaining to administrative

ethics, philosophy, ancient Indian political thought etc., to test the aspirants
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familiarity with various relevant standards and their usage have not
received their due place (Sangita and Vaidya:1996). Examining the inputs of
civil service recruitment (based on subjects prescribed and pattern of
examination) a study analyses that knowledge about the functioning of
administration and democracy together occupies 60 per cent, while knowl-
edge of universal value;'. occupies 20 per cent at the eligibility test stage. The
same trend is seen in written examination and personality test also.
Personality test, introduced as a device to test aptitude of the aspirants, has
been diluted over the years. Even its weightage to the total marks has been
brought down to 12.2 per cent (Sangita and Vaidya:1996). According to a
very senior administrator "we used to go through very tough examination
which is not so at present. Also that we were expected to possess qualities
like ethics, enthusiasm, intelligence and dedication which appear to be
downplayed now". These efforts highlight that recruitment process does not
stress on techniques of identifying qualitative aspects like commitment,
responsiveness, accountability and willingness to accept responsibility. The
underlying assumption appears to be that they could be incuicated through
institutionél training (considered as flew socialisation process) and
exemplary behaviour of senior members of the service. This pattern is
adopted as the focus of the recruitment is on selecting competent persons

only, rather than competent and committed both. The reforms while
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recognising the need for selecting committed and honest personnel for
administering “the tasks and challenges which face the country” ( Kothari
Committee Report: 1976) have further reinforced the selection of “intelligent,

competent manager of affairs’.

4.3  Selection of CoMﬁed Personnel

The purpose of securing virtuous and committed personnel along
‘with intelligent and competent managers of affairs, as suggested by various
committees, could be attempted by three ways. Though they may not be
foolproof in themselves they are mooted to assist in the identification and
inculcation of relevant values, specific to public service ethics, among the

aspirants.

They are: Select them young, training in social service at an young
age, and elaborate scientific attitude test.
4.3(a) Select them young

Many studies in psychology bring out that it is easy to socialise
young rm'ﬁds to suit the requirements of purposes to be served. With this
understanding the age limit for entry was fixed between 21 and 24 even
during British time which was followed in post-independent India. On

selection they were trained in various aspects of administration which
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would widen the young recruits’ vision. However, due to changes and
demands made by changes the entrv age limit was raised to 28. This is not
Welcomed by majority of the respondents who think that advenced age
makes trainees less trainable. The following paragraphs explain the same in

detail.

For the question whether age limit for entry into civil service should
'be reduced from the present 28 years, 88 per cent of the administrators
preferred reduction. An administrator of first generation said that "early
entry is more beneficial. That is the right time as it would be much easier to
train them". More than one quarter of them (27per cent) even felt that the
aspirants should be “inducted' as early as 17 or 18 years of age i.e. after plus
two level so as to mould their thinking to suit public service ethics. "Young
people, at the age of 17 or 18, should be intensively trained. Because
exposure to various situations at the young age make one capable of
handling various situations in the future... . The difference lies in attitude -

moral attitude - training" said a respondent (discussed later in the chapter).

Supporting this claim, a retired civil servant writes that "by the time a
person enters an All-India service at such an advanced age, he is no longer

amenable to healthy influence, and often has set ideas of a number of issues.
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