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Abstract:

“Technical” public sector reform programmesoften ignore the paliticsand value
judgementsinherent in these programmes. One way of addressing these
concer ns has been theimplementation of public sector ethics programmes. Y et,
ethics programmes themselves have been treated as technical exer cises—
ignoring political and value judgements. Thispaper discusses two methods of
analysiswhich may serve public sector administrators and ethics officialsin
dealing with themoral and political issues lying behind the ethics programme.
Theseissues are illustrated through theexamplein the USRussian Basic
Guidelinesfor Codes of Business Conduct.

Bryane Michael is currently conducting research on public sector organisational strategy
(among other things) at Oxford and tutors economics and management. He has previously
worked on public sector issues at the World Bank and OECD.

1 The author would like to thank the Ethics section of the American Society for Public Administration
where many of these ideas were first aired as opinion pieces as well an anonymous referee whose
comments were invaluable in strengthening the internal logic of the paper.



Introduction

Within OECD countries, a number of “technical” public sector reform
initiatives have emerged during the 1990s -- including benchmarking (Trosaand
Williams, 1996), new public management (Barzelay, 2001), and e-government (Ho,
2002) among many others. In developing and transition countries, public sector
reform has focused on right-sizing (Eggers, 1994) and creating capacity (Grindle,
1991). Regardless of the particular type of reform, practitioners are usually confronted
with vast technical literatures which address best practices or the application of cost-
benefit analysis (Boardman et al., 1996).

All of these approaches have in common a particular positivist method of
analysis.? According to the standard project cycle, data is collected, evaluated,
decisions are taken and evaluation is conducted. Such a positivist approach is
advocated for survey work (Casley and Lury, 1987), for policy analysis (Hogwood
and Gunn, 1984), and for project management generally (Haynes, 1996, Bamberger,
1986). Yet, alarge literature argues against the positivist approach as the positivist
ideal-type is never actualy applied in the field in project design (Bulmer and
Warwick, 1993) or in operations (Mintzberg, 1973; Nandhakumar and Avison, 1999).
Value judgements must be made. Even when value judgements are addressed — such
asthrough ethics programmes — these programmes themselves are treated astechnical
exercises. Treating ethics programmes as technical exercises ignores the ulterior
political interests which affect the creation of ethics programmes (thus ‘ depoliticising’
them) and the value judgements implicit in such ethics wak (thus ‘ demoralising’
them).

A possible reason for positivistic public sector administration reforms — and
the positivistic trestment of moral and political issues which comprise the ethics work
arising from the failure of the rational positivist model — isthe simplicity of
comprehension and application of simplerule-based positivist project design. Despite
the vast literatures addressing political and value judgements, thereislittle smple and
applied guidance for practicing policymakers and civil servants— who are often sector

specialists engaged in applying the tools of their discipline— be it in economics,

2 positivism refers to the philosophy espoused by the French philosopher August Comte (1974) which
advocates the use of scientific methodsin social policy.



public administration, business, agriculture, technology or other fields. Given the
impact of politics and values on project success, the positivist initiatives of the 1990s
have not beenworking. Many of the initiatives of the 1990s are now seen in the 2000s
as fads. For example, 66% of al World Bank civil service reform has been
“unsatisfactory” (World Bank, 1999), while Scott (1998) questions the whole logic
behind these public sector programmes. To address these issues— and the project
failure stemming from them — many public sector ethics programmes have been
implemented.

In this paper, | will discuss some methods of analysis which may serve public
sector administrators and ethics officials in dealing with the messy political and moral
issues involved in public sector ethics programme. 2 The analysis in this paper
simplifies the nexus of problems involved in the ethics programme. However, given
the satisficing behaviour practiced by managers (Simon, 1957) which has led tothe
preference for smple positivist project design, such simplicity is adopted for heuristic
reasons rather than dueto academic negligence.  Section | will provide a very brief
overview of the “technical” nature of public sector ethics programmes. Section 11 will
highlight the political nature of these programmes and offer ways of incorporating
political considerations into the ethics programme design Section 111 will argue
against the positivist assumption behind ethics programmes and suggest ways that
value- judgements can be incorporated by line managers and staff in projects and
ethics programmes. Section 1V highlights the role of politics and value judgements in

the US-Russian Basic Guidelines for Codes of Business Conduct.

Ethics in the Public Sector: The Technocratic View

Much public sector ethics work focuses on “technical interventions’ such as
the establishment of ethics agencies, the elaboration of codes of conduct, declaration
of principles, training, or compliance programmes. In general, programmes which are
“technical” (or "positivistic") tend to ignore four important facets of programme

design. First, they miss or do not incorporate many moral values and considerations

3 References to the “ ethics programme” in this paper shall constitute any set of rules or norms which
aim to regulate the behaviour of individuals who work for the public interest. Such a definition includes
ethics training, codes of conduct, guidelines, norms, and regulations.

* Moreover, the overall welfare gains from applying simple models might be higher than applying no
model &t dll.



which could affect project implementation. Second, they focus on bureaucratic rules
or organisational change rather than on final results— displaying what Max Weber
referred to as formal versus substantive rationality. Third, they ignore the ulterior
motivations of those who establish or presently work on programmes. Fourth, they
ignore the motivations and incentives that people have for being immora in the first
place. These four facets overlap — yet not completely. Uniting each of these facetsis
the implicit and automatic belief that simply installing a programme or rule will

automatically lead to the fulfilment of the programme or rules objectives.

Within the US government alone, there are many entities responsible for the
elaboration of such technical rules. Besides having a general Office of Government
Ethics, ethics offices or services exist in the Office of Special Counsel, National
Institutes of Health, Department of Defense, Department of Agriculture, Department
of Justice, U.S. House Committee on Standards of Official Conduct, and the U.S.
Senate Ethics Committee.® Outside of the United States, examples of ethics agencies
or programmes include the Australian Public Service and Merit Protection
Commission, Hungary’ s Code of Ethics for Public Officials, New Zealand’ s State
Services Commission’ sPublic Service Code of Conduct, UK Cabinet Office s Civil
Service Ethics and Standards, and the European Commission’s codes of conduct for
Commissioners and officials. ® There are many institutes established to teach public
sector ethics — both academic (most master of public administration courses teach
public sector ethics) as well as private (such as the Institute for Global Ethics,
International Institute for Public Ethics, and the Ethics Resource Center).’

At the international level, a recent trend in ethics programmes has been their
elaboration and implementation by a “coalition of forces’ -- comprised of
international and national organisations Advocates of such coditions view ethics as
the responsibility of awide range of actors both inside and outside the public
administration. One example which will be discussed in more detail at the end of this
paper is the US-Russian Chamber of Commerce Business Principles. International

organisations, which may contribute expertise and best practice, have included

5 Availableat: http://www.doi.qov/ethics/otherlinks.html
® For a discussion of codes of ethics, see Chandler (1983).
" For a discussion of teaching public sector ethics, see Hejka- Ekins (1988).




international NGOs like Transparency International, inter-governmental organisations
like the World Bank and OECD (2000a, 2000b) , and large multi- national business
interests such the International Chamber of Commerce which addresses business
influences on public ethics. National organisations may involve government officias,
business associations, NGOs, academic institutions, and investigative media
organisations working together to discuss government ethics. In the national context,
the “coalition” is necessary to promae co-operation with government programmes by
external actors — due to public “respect” (Olowu, 2001).

Y et, irrespective of the particular strategy employed by the ethics programme,
these programmes treat the implementation of ethics as a simple technical exercise—
much like installing a piece of capital equipment or implementing an incentive-based
pay scheme. Regulations are drafted, disseminated, and enforcement programmes are
“installed” with predictable and supposedly clear benefits. Such supposedy benefits
include establishing clear rules (Denhardt, 1988), setting expectations (Chandler,
1983), promoting professionalism (Didier, 1997), contributing to the organic
development of beneficial informal institutions, reducing project lossesresulting from
opportunistic behaviour, and promoting positive “reputation effects.”® The deep
underlying assumption of these programmes is that public and private sector
employees are irrationa or ignorant (they have “imperfect information”) about very
simple principles such as avoiding the use of their bureaucratically invested power for
private gain. Through disseminating codes and ethics programme information, these
actors will acquire information necessary to act ethically. However, technical
interventions represented by the dissemination of guidelines and best practice fail to
identify the core of the ethics problem — interests which benefit from non-ethical

behaviour.

Incorporating Political Interests into Public Sector
Ethics Analysis

Public sector organisations — and al activities in them including ethics
programmes — are affected by overt interest conflict within the organisation (March
and Simon, 1958; Wood and Waterman, 1994) and between organisations (Dahl,

& Bowman (1990) finds that most civil servants view ethics programmes positively.



1957). Covert conflict may involve the control of agendas (Bachrach and Baratz,
1962) and control of deeper mental models (Lukes, 1974) . In general, “political
considerations’ may refer either the ulterior motivations of those who establish or
initiate ethics programmes or the reasons that those whose work is covered by these
programmes have for acting immorally. In both cases, these political considerations
are driven by interests.

Much of the public administration literature stresses the role of incentives—
both of beneficiaries and also opponents of a policy (Benham et. al, 1995; Schiavo-
Ocampo, 1995; Klitgaard, 1997). Ethics programmes are very much policies in the
same way that price subsidies at the macro-level or sick-leave regulations at the
micro-leve are policies. These policies generate “winners’ and “losers’ whose
interests should be taken into account during the elaboration and implementation of
any ethics programme. Any public sector agency is responsible to a number of
stakeholders which may include employees, service users, other adninistrative
bodies, suppliers, and any indirect interests which may be impacted upon such as
environmental interests. Given the generation of these opposed interests, there is no
such thing as a “technical” or “non-political” ethics programme.® Instead of
proceeding from the assumption of ethics problems stem from simple “imperfect
information” on the part of public sector employees, ethics programme managers and
legidlators drafting laws against non-ethical behaviour in public or private sector

organisations should seek to understand the incentives which cause this behaviour.

There are generally three views of incentive-based politically motivated non-
compliance with ethics programmes. First, non-compliance with ethics programmesis
the result of opportunistic behaviour which well-specified and enforced regulation can
prevent. In this perspective, public sector officials do not suffer from “imperfect
information.” Senior public sector managers have “asymmetric information” about the
activities of sub-ordinates.'® If there is “imperfect information,” it existsin the

contracting arrangements between senior and junior civil servants —where such

% Not ewlicitly addressing politics, isitself atype of politics (Escobar, 1988; Ferguson, 1990) just as
the seemingly technocratic exerciseof implementing “ expert knowledge” involves and reflects politics
(Scott, 1998, Robertson, 1984 ; Hobart, 1993).

19 This description merely touches upon the game theoretic nature of the public sector and the role of
ethics programmes in acting as signalling devices, co-ordination mechanisms, and supplementsto
contracting arrangements. Besides Harsanyi (1992), there is little direct game theoretic modelling of
ethics programmes in the broader principal -agent context.



contracts do not specify adequately ethical behaviour. Given imperfectly specified
contracts, junior civil servants act self-interestedly. The second perspective on ethics
programme non-compliance is that ethical breaches may represent the only “weapons
of the weak” they have — to borrow a phrase from Scott (1985). Non-compliance
serves as civil servants' last form of resistance against organisational procedures and
unequal bargaining power which makes life onerous. When management tries to
enforce excessively odious ethical guidelines which may indeed be socially optimal,
such enforcement can involve a clash between management’ s interests and the
interests of junior staff who might be in a disadvantageous position due to poor
human resource, managerial, financial, operational or other practices.** The third
perspective on ethics programme noncompliance is that senior management sgreed
Or career concerns create incentives to coerce lower-level staff into acting unethically
on their behalf. Patronage systems documented by Riordan (1995) and Johnson
(1979) are examples of such politically motivated incentive structures. Inmany

developing countries, the three perspectives may operate concurrently.

Each of these three perspectives involves politica interests. When ethics
officers in a company or legislators in a country are proposing regulation which
impacts upon ethics, they should not only look at the interests which can help them
pass and enforce such rules. They should also look closely at those whose interests are
adversely affected. T he smplest way of addressing these issues may be to sit down
with a group of individuals from across the organisation (or a group of expertsin the
public policy setting) and draft alist of individuals and organisations whose interests
are likely to be negatively affected. These methodologies generally fall under the
rubric of “impact assessments’ (Bamberger, 1986) or “stakeholder analysis’ (Grimble
and Chan, 1995). In much of the development work, such impact assessment focus on
groups of individuals which may be helped or harmed by a project.”> Sometimesiit is
useful to use “network analysis’ — given that interests are often defined in relation to
other groups (Scott, 1991).These analyses may show monetary flows or relations of
influence (Michael and Langseth, 2002). Specifically treating the case of Singapore,
Quah et al. (1997) illustrates the role of political leadership and presents a number of

I Low wages are an often cited reason for the lack of ethical conduct in developing country civil
services (Mbaku, 1996).

2Inthe corpor ate context, concrete and applied assessments of “stakeholder” impacts have fallen
under the “social auditing” literature (Pierce et al., 1995).



beneficiaries of the Prevention of Corruption Act (itself a strong type of “ethics
programme”). Other commentators such as Roberts (1991) notes that incentives to
enforce ethics may not exist due to the need to keep talented government staff.

While political analysis can help identify proponents and opponents of an
ethics programme, there are several difficulties with conducting a political analysis.
First, interests are looking at interests — the creators of ethics programmes are often
stakeholders in the public sector organisation. Therefore, the impartiality of any ethics
programme must always be questioned. Second, interests change over time dueto
changes in resource flows, power configurations, and external events. Given such
“dynamic interests,” these interests should be examined periodically. When interests
change, the ethics programme will also need to change. Third, even when interests are
identified, they might not be accurate due to the subjective nature of information
collectedfrom the stakeholders themselves. T here are problems with “muting,”
“officialising strategies,” and asymmetric power relations in any programme which
requires public disclosure of interests (Mosse, 1994; Cooke and Kothari, 2000). The
ethics programme itself may become a site of contestation where symbols and acts are

subverted and enforced by underlying interests (Moore, 2000). %3

Incorporating Ethics into Public Sector Programme
Analysis

When an ethics programme is devised — even one which accounts for political
interests — there is a tendency to view the resulting “product” as the set of “good”
values. Such a conception is bolstered by ethics education which prescriptively
advocates certain types of ethics programmes as models to be emulated and stresses
certain “good” valueson the basis of their long-run benefits to the individual or the
organisation. * In practice, such programmes are either “cordoned off” (through
assignment of discrete programme numbers or separate departmental affiliation) from
the normal practice of public sector business Both “selling” the ethics programme by

referring to long-run benefits and the cordoning off of the ethics programme from

13 To the extent that ethics represents a public good, such muting may reflect asimple interest in free-
riding on the benefits of organisational ethics without having to contribute knowledge to the
programme (Singer, 1961; Buchanan, 1965).

11 the economics literature, the treatment of ethical issuesis rel egated to the application of economic
logic to “ethics subjects’ such as the analysis of welfare (see Hausman and McPherson, 1993).



daily operational practice treat the ethics programme as a technical positivist project.
Vaue judgements are treated as a separate sphere of activity, as one segment of a
project' s division of labour, or one step on the project’s implementation cycle. Yet,
value judgements are inherent in every action undertaken by the public sector project
manager. The “rational” consideration of costs and benefits or even the elaboration of
rules based on political interests, are simply two type of vaue-judgementsamong

many.

From project design to budgeting to implementation, each o these
interventions involves a value judgement which must be made by managers and
ratified by the stakeholders in the agencies they manage. Some values include
preferencesregarding al stakeholders capability, dignity, equality, justice, liberty,
progress, quality of life, security, andfreedom (listed in no particular order).™
Different stakeholders will have different values.'® The stakeholders mentioned in the
last section -- such as employees, service users, other administrative bodies, and
suppliers — have their own vested interests. They also have their own assignment of
weights on different individual and collective values. Public sector employees
preference for security over material progress is a commonly cited value judgement
(Benjamin, 2002). Duty is often invoked by both managers and employees subject to
their own understanding and often for their own ends.*’

When arbitrating between value decisions, public sector employees at the
operational level are motivated by three types of ethics (Daft and Maricic, 1998). The
first typeis pre-conventional ethics — where ethical decisions are taken on the basis of
anticipated rewards and punishments. The second type is conventional ethics--

focusing on actor - perceived duties and obligations. The third type is post -

conventional ethics — where actors focus on broader and abstract methods of making

5 The point hereis not to engage in a complicated discussion about different competing values — but to
offer some illustrative values (see Flathman 1973, Goodwin 1997, or Barry 1989 for more).

16 A rigorous treatment of these values would put quotation marks around values such as “equality” or
“justice” to signify their highly contested and socially constructed nature and definition. | omit these
quotation marks to avoid a cluttering the text.

I These value judgements have become more publicly debated due to the increasing direct
participation of non-governmental actors in projects which were exclusively in the public domain due
the increasing role of public-private partnerships (Vaillancourt, 2000) and state capture (Hellman et al .,
2000; Strange, 1996).



judgements such as resorting to pragmatism, ‘social contracts,” utilitarianism, or cost-

benefits analysis.

Different activitiesin an ethics programme address different types of ethical
decisions— with most attempts to ‘moralise’ technocratic based public sector projects
revolving around some form of codes of conduct or ethics guidelines.. Codes of
conduct and ethics programmes usudly foc us on pre-conventional and conventional
ethics. Thereis amora duty communicated and often implicit or explicit pendties are
devised. The “values’ expressed in many ethics documents refer, not to these social
values previously referred to, but to vaues tied with costs and benefits to particular
stakeholder groups — such as respect for the employee or concern for the environment.
Postconventional type ethics training, while addressing ethical issues more
satisfactorily, either sees ethical judgement as moving along amoral continuum of
right versus wrong (Wilbern, 1984), as an trait which must be intensively developed
(Stewart et al., 2000; Rest et al., 1999), or as an inherent “moral responsibility”
(Steward, 1985). According to commentators such as Kohlberg (1969), post-
conventional ethics (also called “principle-based” ethics) represents the highest form
of ethics and a number of frameworks for evaluating public sector ethics measure the
degree to which ethical considerations are addressed using post-conventional ethics
(such as Steward et al., 2000).

In technical public sector administration exercises, there are three points
which should be remarked upon given this ‘teleology of ethics.’ First, rule-based
technical ethics programmes amount to a rule based type of morality (namely, follow
the value judgements taken previoudly). But making no value judgement isitself a
value judgement. Implicit in seemingly technocratic decisions are the use one type of
value-judgement (cost- benefit analysis) to the detriment of others types such as right
based analyses focused on non-economic objectives such as social and environmental
rights. T echnocratic decision making also tends to ignore the need for collective

thinking about values outside the government— issues only starting to be addressed

18 such a typology simplifies the complexity and range of thought on ethics which spans from ethical
absolutism to communitarian type philosophies of ethics to relativist notions of ethics to emotive and
existentialist philosophies (see Olen and Barry, 1998).
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under movements such as Corporate Social Responsibility (Henderson, 2001,
Hopkins, 1998).

Second, economic and cost-benefits analysis nominally represent the pre-
conventional ethics of carrots and sticks while claiming the generalisability and
abstraction of post-conventional ethics. This apparent contradiction masks the value-
judgement inherent in atechnical public sector management intervention. In some
wayss, the continuing waves of scandals reflect a smple lack of conscious
consideration of ethical trade- offs reflected in this contradiction. Third, such a
‘teleology of ethics' not only automatically and categorically places superior value on
some ethics more than others (which is itself a perilous exercise), it is dso very

difficult to “operationalise.”

How does the manager (with the legitimate authority to make such decisions)
“operationalise’ the making of value-judgements? First, it helps to have a clear list of
valueswhich might affect a decision. As mentioned previoudly, there are a number of
values which determine a public sector intervention such as capability, dignity,
equality, justice, liberty, progress, quality of life, security, and freedom.®
Unfortunately, in public sector manageria decision making, either pragmatism
(taking decisions based on palitical and practical balances of power) or cost-benefits
analysis predominates — and are often used in combination. Second, analysiswhere
possible should be conducted “at the margins” where project changes have effects on
the balance of values.® The status quo already represents a certain trade- off between
these values. A program does not change these vaue-trade offs ex nihilo; it readjust
them at the margins. For example, the building of alarge dam which displa ces
indigenous populations does not completely eliminate equality and justice in
exchange for economic progress. Instead, economic progress increases (if the dam
project managers do their job well) while justice and equality for those affected is
reduced a eiminated. 2! Third, each “mix” of value impacts can be addressed by a

19 A very simple way of addressing these values might be to use atype of “strategic choice
methodology” to assign rankings (van Steenbergen, 1990). Cooper (2000) presents aricher model of
ethics evaluation based on professional, personal, and organisational values.

2 There are some core value “margins’ which can not be traded as defined by international law.

% There are moral and philosophical problems with a“divisibility” concept of values— such as justice.
Many would argue that either a society isjust...or it is not. By this measure, though, no society isjust.

11



“mix” of policies to address these impacts. In the dam example, a countervailing
policy of resettlement seeks to rectify the equality and justice balance. %

The “operationalisation” of value preferences depends on the public choice
regime in place and the analyst’s position in the public choice regime. If the andyst is
member of the group or organisation being analysed, then the analyst should consider
the mix of policies given his or her ownpreferences and voice these opinions openly.
If the analyst is ot amember of the organisation being analysed, then he or she may
simply present the possible options to decision makers who must consult their
stakehol ders about the value judgements to be taken. Such “vaue-based
policymaking” should not be a key driver in decision making but should instead be a

part of a broader decision-making framework. %

An Example: US-Russian Chamber of Commerce
Business Principles

An example of an ethics programme, in the international context, is the Basic
Guidelines for Codes of Business Conduct elaborated by the Joint Commission
chaired by the then U.S. Vice President Al Gore and the Russian Prime Minister
Evgeniy Primakov. The Basic Guidelines are a set of genera principlesthat are
“widely acoepted in international business’ (Abramov, 1999a) and were expected by
the creators of the Guidelines to be used by Russian businesses to create their own
codes of conduct Key areas addressed by the Principles include principlesin personal
and professional relations, proper checks and balances, prevention of extortion and
bribery, as well as relationships with shareholders, employees, other enterprises, the
global community, and government authorities Given the prescriptive nature of the

Guidelines, they are clearly atype of “ethics programme.” Moreover, their positivist

Given that the project manager can not affect all decisions in the whole society with his one little
project, such aincremental and divisible notion of value judgements is most relevant.

2 Rather than looking first at value judgments and then considering countervailing policies, much
public sector work involves the taking of practical decisions and “reacting” to societal protests. A
rigorous analysis of value judgments before project initiation may reduce the protests against a project.
Z|n theory, it should be possible to establish a social utility function based on the assignment of
values. Such a utility function would exhibit voting paradoxes and difficulties of aggregation found in
the social choice literature (Kelly, 1988). However, simply ignoring these problems assumes that the
veil of positivist rationality is superior to taking a sub-optimal public choice. In prior experience, data
based methods of public choice in project design and implementation have led to positive results
(Langseth and Michael, 2002).

12



roots lie in the work done by technical exerts at the US Chamber of Commerce, who
used examples from the OECD (1999) A nti-Bribery Convention and the International
Chamber of Commerce (1999 Guidelines on Extortion and Bribery in International

Business Transactions. %

Underneath the seemingly technocratic style and presentation of the Principles
lies the political involvement of a number of actors. Some political interests involved
in the creation of the Guidelines are the U.S.-Russia Business Devel opment
Committee (under the Joint Commission), the Chamber of Commerce and Industry of
the Russian Federation, the US Chamber of Commerce, Russian and American
businesses. Other interests were involved such as the government and business
community in Greater Novgorod (where a pilot project was undertaken) and the
OECD Secretariat which organised a conference in Novgorodwhich featured the
Principles. Abramov (19994) also envisioned the participation of the US Export-
Import Bank and the Organization for Security and Cooperation in Europe (OSCE).
The Guidelines, in some sense, represent a political instrument to promote the
objectives of these organisations to “create conditions for significantly increased trade
and investment” (Abramov, 1999a). However, conspicuously absent are references to
the companies and employees themsel ves who must adopt these Codes of Conduct.
Conspicuously absent are also mechanisms which would address the managers
interest in acting on the Guidelines or stakeholder, employee and other actors' interest
in acting favourably toward these principles. Especialy in the case of shareholders,
thereis a‘first mover’ problem where the adoption of the Guidelines by one business

before others would lead to a competitive disadvantage for that firm.

Many of these political problems stem from implicit value judgements. The
emphasis on cost and benefit analysis can be seen directly from the needto “create
conditions for significantly increased trade and investment.” The emphasis on the
“good” ethicsisthen displayed in the desire to “ promote good business practices and
ethical behaviour in commercial relations’ (ibid). Yet, the Guidelines ignore vital
vaue judgements. In the first section on “Principles in Persona and Professional

Relations,” the entrepreneur is admonished to do business within one's means, have

2 pbramov (1999b).

13



respect for partners and participants in a shared business venture, refrain from
violence or the threat of violence as methods of achieving business success, resist
crime and corruption... live up to the trust placed in you [the businessperson]...and
endeavour to earn areputation for integrity, competency, and excellence(Russian
Chamber of Commerce and Industry, 1999). Implicit in these admonishments are the
vauesof duty, pragmatism, utilitarianism. Absent from these principles are
considerations of equality, dignity, liberty, and freedom which were strong valuesin

the post-Communist era, especially among employees and a burgeoning civil society.

The inclusion of principles such as equality or dignity into the Codes does not
mean simply inserting the words “equality” or “dignity” in the Codes. Nor does it
mean that senior level staff should admonish others to act according to “equality” or
“dignity.” Codes of conduct generally do not exist to help organisational actors
“figure out” what is the right thing to do (taking bribes or engaging in violence have
been illegal even in the Soviet era). Instead, the inclusion of values would centre
around a frank assessment of the reasons why equality or dignity might not be
respected (such as the unequal division of property rights in the organisation) and
recommendations which extend beyond simple costs and benefits analysis.
Underneath engaging in violence (especially by criminal groups) were powerful
financia interests that no code of conduct based on costs and benefits was going to
eliminate. However, there were also values — such as dignity and equality — which
were subordinated to the benefits derived from securing property rights Rather than
relying on Codes of Conduct, programmes which helped guarantee the values of
security or justice could have been put in place. Programmes, not wor ds, could have
been used to uphold important values such as justice, liberty, or the others previoudy

mentioned.

Given the lack of values on which the main expected implementers of the
programme — Russian business owners and employees -- could collectively “rally
around,” the only back-up was to resort to interests. The lack of focus on political
interests which may be opposed to these Guidelines is probably in some part the cause

of scarce mention made of the Guiddlines since 1999.
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Conclusion

Ethics programmes reflect t he positivist assumptions that they try to correct in
the overly technical treatment of public sector projects -- which themselves ignore
political and mora issues. The experience of many ethics programmes shows that
simply “indoctrinating” or waving sticks at civil servants will be less effective than
giving policymakers practical tools they need to confront ethical dilemmas. Two vital
tools are the analysis of political interestsand analysis of value judgements. Using
these two tools, public sector reform practitioners engaged in implementing an ethics
programme can analyse political interests which affect the achievement of the fina
objectives of the ethics programmes and incorporate value judgements which affect
the determinationof these final objectives. Through using these tools, national and
international public sector ethics programmes may move away from their overly
positivist orientation and address the underlying issues hidden in the technical
discourse of project design and implementation.

Bibliography

Abramov, |. (1999a). Promoting Good Practices For Businesses In Russia. Bisnis
Bulletin 2

Abramov, |. (1999b). Commerce's Abramov Remarks to OECD Meeting on
Corruption. Presentation at the Second Annual Meeting of the OECD Anti-
Corruption Network for Transitional Economies Istanbul, Turkey. November 3.
Available at: http://www.mac.doc.gov/INTERNET/corruption.htm

Bachrach, D. and M. Baratz. (1962). The Two Faces of Power. American Political
Science Review 56: 947-52.

Bamberger, M. (1986). Monitoring and Evaluating Urban Development Programs: A
Handbook for Program Manager s and Resear chers. Washington DC: The World
Bank.

Barry, N. (1989). An Introduction to Modern Political Theory.

Barzelay, M. (2001). The New Public Management: Improving Research and Policy
Dialogue Berkeley: University of California Press.

Benham, A., L. Benham, and M. Merithew. (1995). Institutional Reformin Central

and Eastern Europe: Altering Paths with Incentives and Information. San Francisco:
International Center for Economic Growth.

15



Benjamin, M. (2002). Jobs built to last: Stability, purpose, and a bevy of openings
make Uncle Sam an employer of choice for many. US News and World Report.

Boardman, Greenberg, Vining, and Weimer. (1996). Cost-benefit Analysis: Concepts
and Practices. Upper Saddle River, NJ: Prentice Hall.

Bowman, J. (1990). Ethics in Government: A National Survey of Public
Administrators. Public Administration Review 50(3):245-353.

Buchanan, J. (1965). "Ethical Rules, Expected Values, and Large Numbers. Ethics
LXXVI. October: 113

Bulmer, M., & Warwick, DP (1993). Social research in devel oping countries:
Surveys and censuses in the Third World . London: UCL Press

Cadey, D. and D. Lury, DA (1987). Data collection in developing countries. Oxford.
Comte, A. (1974). The Positive Philosophy. New York: AMS Press.

Cooke, B. and U. Kothari. (2000). Participation: The New Tyranny? Zed Books.
Cooper, T. (1998). The Responsible Administrator.

Chandler, R. (1983). The Problem of Mora Reasoning in American Public

é\gdmi nistration: The Case for a Code of Ethics. Public Administration Review 43, 32-
Daft, R. Marcic, D. (1998). Under standing Management Harcourt College

Dahl, R. (1957). The concept of power. Behavioural Theory, 10: 81-87.

Denhardt, K. (1988). The Ethics of Public Administration: Resolving Moral Dilemmas
in Public Organizations New Y ork: Greenwood.

Denhardt, K. (1989). The Management of Ideals: A Pditical Perspective on Ethics.
Public Administration Review 49 (March/April), 187-192.

Didier, Jean-Pierre. (1997). Reaffirming Ethics and Professionalism in the French
Public Service. International Review of Administrative Sciences 64, pp. 565-581.

Escobar, A. (1988). Power and visibility: development and the invention and
management of the Third World. Cultural Anthropology 3(4).

Ferguson, J. (1990). The Anti-Palitics Machine Development, Depoliticization and
Bureaucratic Power in Lesotho. Cambridge

Flathman, R. (1973). Conceptsin Social and Political Philosophy.

Goodwin, B. (1997). Using Palitical Ideas.

16



Grimble, R. and M.K. Chan. (1995). Stakeholder Analysisfor Natural Resource
Management in Developing Countries. Natural Resources Forum 19(2), 113 124.

Grindle, M. (1991). Public Choices and Policy Change.

Harsanyi, J. (1992). Game and Decision Theoretic Modelsin Ethics. In Handbook Of
Game Theory with Economic Applications. Editors. Robert J. Aumann and Sergiu
Hart. Elsevier Scie nce Publishers (North-Holland).

Hausman, D. and M. McPherson. (1993). Taking Ethics Seriously: Economics and
Contemporary Mora Philosophy. Journal of Economic Literature 31 (2): 671-731

Haynes, M. (1996). Project Management - Revised Edition, A Practical Guide for
Success. Menlo Park, CA: Crisp Publications.

Heka-Ekins, A. (1988). Teaching ethics in public administration. Public
Administration Review 48(5), 885-891.

Hellman, G. Jones, and D. Kaufmann (2000). Seize the State, Seize the Day: State

Capture, Corruption and Influence in Transition. World Bank Policy Research

Working Paper 2444.

Henderson, D. (2001). Misguided Virtue: False Notions of Cor porate Social Responsibility.

Ho, A. (2002). Reinventing Local Governments and the E-Government Initiative.
Public Administration Review. July/August.

Hobart, M. (1993). An anthropological critique of development: The growth of ignorance.
Hogwood, B. and L. Gunn. (1984). Policy Analysisfor the Real World .
Hopkins, M. (1998). The Planetary Bargain: Corporate Social Responsibility Comes of Age

Johnson, M. (1979). Patrons and Clients, Jobs and Machines: A Case Study of the
Uses of Patronage. American Political Science Review 73 (2).

Kely, J. (1988). Social Choice Theory. An Introduction. Berlin: Springer-Verlag,

King, G, R. Keohane, and S. Verba. (1994). Designing Social Inquiry: Scientific
Inference in Qualitative Research.

Klitgaard, R. (1997). Cleaning Up and Invigorating the Civil Service. Public
Administration and Development 17(5): 487-509.

Kohlberg, L. (1969). Stage and Sequence: The Cognitive Developmental Approach to

Socialisation. In the Handbook of Socialisation Theory. Ed. D.A. Goxlin, 347-480.
Chicago: Rand McNally.

17



Langseth, P. and B. Michael. (2002). Foreign Sponsored Development Projectsin
Africa: The Dialogue Between International and African Judicial Integrity Projects.
Journal of Sustainable Development in Africa.

Lukes, S. (1974). Power: A Radical View.
March, J. and H. Simon. (1958). Organisations. New Y ork: John Wiley.

Mbaku, J. (1996). Bureaucratic Corruption in Africa: The Futility of Cleanups. Cato
Journal (Spring/Summer) 16, 1: 99-115

Menzel, Donald C. with K. J. Carson (1999). A Review and Assessment of Empirical
Research on Public Administration Ethics: Imgications for Scholars and Managers.
Public Integrity 1 (Summer), 239-264

Michael, B. and P. Langseth. (2002). Anti-Corruption Project Design, New Palitical
Economic Interests, and Knowledge Management in a Globalising World. Conference
Paper Presented at Towards a New Political Economy of Development. University of
Sheffield. July.

Mintzberg, H. (1973). The Nature of Managerial Work . New Y ork: Harper and Row.

Moose, D. (1994). Authority, Gender and Knowledge: Theoretical Reflections on the
Practice of Participatory Rural Appraisal. Development & Change?25 (3).

Moore, D. (2000. The Crucible of Cultural Politics: Reworking ‘ Development’ in
Zimbabwe' s Eastern Highlands. American Ethnologist 26(3): 654-89.

Nandhakumar, J. and D. Avison. (1999). The Fiction of Methodological
Development: A field Study of Information Systems Development. Information
Technology and People 12(2): 176-191.

OECD. (20008). Trust in Government: Ethics Measuresin OECD Countries.
OECD. (2000b). Principlesfor Managing Ethics in the Public Service.

Olen, J. and V. Barry. (1998). Applying Ethics: A Text with Readings

Olowu, Dele. (2001). Pride and Performance of African Public Services: An Analysis
of Ingtitutional Breakdown and Rebuilding Efforts in Nigeria and Uganda.
International Review of Administrative Sciences 67(1).

Pawson, R. 2001. Evidence Based Policy: In Search of a Method. ESRC Working
Paper Series. ESRC Centre for Evidence Based Policy and Practice.

Pearce, J., P. Raymond, and S. Zadek. (1995). Social Auditing for Small

Organisations: a workbook for trainers and practitioners. New Economics
Foundation

18



Rest, J. (1979). Development in Judging Moral Issues Minneapolis: University of
Minnosota Press.

Rest, J.,, D. Narvaez, M. Bebeau, and S. Thoma. (1999). Postconventional Moral
Thinking. Mahwah: Lawrence Erlbaum.

Riodan, W. (1995). Plunkitt of Tammany Hall: A Seriesof Very Plain Talkson Very
Practical Politics. Signet.

Roberts, R. (1991). The Public Integrity Quagmire. In Carolyn Ban and Norma M.
Riccucci eds., Public Personnel Management: Current Concerns - Future Challenges.
New Y ork, Longman.

Robertson, A. (1984). People and the State. An Anthropology of Planned
Development. Cambridge University Press, Cambridge.

Russian Chamber of Commerce and Irdustry. (1999). U S-Russia Code of Business
Conduct. Available at: http://www.bisnis.doc.gov/bisnis/country/codebusen.htm

Schiavo-Campo, S. (1995). The economics of ingtitutions in transition economies. In
Ingtitutional Change and the Public Sector in Transitional Economies, World Bank
Discussion Papers, Number 241. Washington, DC: The World Bank.

Scott, J. (1985). Weapons of the Weak: Everyday Forms of Peasant Resistance
Yde University Press.

Scott, John. (1991). Social Network Analysis: A Handbook. Newbury Park, CA: Sage
Publications

Scott, J. (1998). Seeing Like a State. How Certain Schemes to |mprove the Human
Condition Have Failed. New Haven, CT: Yae University Press.

Simon, H. (1959). Theories of Decision Making in Economics and Behavioral
Science. The American Economic Review. Pages 253-283);

Singer, M. (1961). Generalization in Ethics. New York: Alfred A. Knopf.

Stewart, D. (1985). Ethics and the Profession of Public Administration: The Mora
Responsibility of Individuals in Public Sector Organisations. Public Administrative
Quarterly 8(4): 487-95.

Stewart, D., and N. Sprinthall. (1991). Strengthening Ethical Judgement in Public
Administration. In Ethical Frontiers in Public Management. Ed. J. Bowman.

Stewart, D., N. Sprinthall, and D. Shafer. (2000). Moral Development in Public
Administration. In the Handbook of Administrative Ethics. Ed. T. Cooper. New Y ork:
Marcel Dekker.

Steward, D., N. Sprinthall and J. Kem. (2002). Moral Reasoning in the Context of
Reform: A Study of Russian Officials. Public Administration Review 62(3): 282-298.

19



Strange, S. (1996). The Retreat of the State. Cambridge University Press.

Svara, J. (1999). Complementarity of Politics and Administration as a Legitimate
Alternative to the Dichotomy Model. Administration and Society 30(6): 676-705.

Trosa, S.and S Williams. (1996). Benchmarking in Public Sector Performance
Management. Public Management in Government: Contemporary Illustrations.
Organisation for Economic Cooperation and DevelopmentOccasional Papers#9,
OECD.

Vaillancourt, R. (2000). Public-Private Partnerships. MIT Press.

van Steenbergen, F., 1990. The Strategic Choice Approach in Regiona Devel opment
Planning. In Third World Planning Review, 12 (3), 301-304

Warwick, D. (1981). The Ethics of Administrative Discretion. In Public Duties. Ed. J.
Fleishman et a. Cambridge, MA: Harvard University Press.

Wilberk, Y. (1984). Types and Levels of Public Morality. In Ethical Insight, Ethical
Action. Ed. E, Keller. Washington DC: Internation City Management Association.

William D. Eggers. (1994). Rightsizing Government: Lessons From America's Public-
Sector Innovators .

Wood, B. and R. Waterman. (1994). Bureaucratic Dynamics.

World Bank. (1999). Civil Service Reform: a Review of World Bank Assistance
Sector Sudy 19599. Operations Evaluation Department

20



