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ABSTRACT
In 2010 the Netherlands Court of Audit, the country’s supreme audit institution, submitted a report to Parliament, concerning the state of integrity management in central government in 2009. This noteworthy involvement of a public audit institution in assessing integrity/ethics management of public organisations is an inspiring experience. But it deserves to be evaluated from relevance, capability and governance angles before this policy is adopted by other countries like India. To avoid the evaluation of intangible values of ethics and integrity becoming another ‘ritual of verification’, the kinds of institutions and techniques required need careful examination, together with the administrative, social and economic costs involved. Comparative assessment of national integrity system and corruption-level in the Netherlands and India is done to find feasibility of transfer of policy. This paper draws on interviews and documentation from the Netherlands, and comparative work from India.

Design and evaluation in this field face a series of difficulties. Studies in ethics/integrity management in the public sector suffer from different definitions or interpretations of the basic terms, in both academia and professional practice. The techniques used for measuring ethics/integrity of public organizations primarily concern whether certain formal procedures are in place. Thanks to NPM theories, managerial values are the main basis of assessment, instead of the administrative values of public organisations. Service aspects of public organisation remain unevaluated. Further, ethics/integrity of public organisations has to be seen from both individual and organisational points of view. The conflicts arising out of different values of individual and organisation as well as values in different strata of public officials remain unanswered. Impact of the external environment on values of the public organisation and individuals needs also to be addressed. Usage of perception surveys for assessing integrity management in public organisations is insufficient unless it includes perceptions of both citizens and public officials.  Though the policy is inspiring, it has yet to achieve maturity before it is proposed to be adopted in India.

Keywords: - ethics, integrity, audit, perception survey, institution, instrument, NPM, integrity management, corruption, accountability 

Chapter 1


INTRODUCTION

Management of ethics in public organizations has been an area of great challenge for both thinkers and practitioners of public administration. International bodies like the UN, the OECD, Transparency International, and the Utstein Group (UK, The Netherlands, Norway, Sweden, Canada and Germany) have launched a number of initiatives to encourage ethical behaviour and combat corruption. There have been world-wide efforts by countries across the globe to adopt strategies for ethics management and fight against corruption at a larger scale particularly in post -1990s. Checking corruption through compliance with codes, manuals, rules, regulations etc. and punitive action through disciplinary and criminal proceedings are not new in public organizations. 

Audit institutions also play an active role as one of the institutions of integrity system of the country in checking financial and revenue misdeeds. But management of ethics/ integrity in a public organization does not generally get similar attention. Since management of ethics and integrity is primarily considered as administrative responsibility and not directly related to financial values, appropriate attention is not paid even by the audit institutions. Most of the countries do not carry out audit of ethical values or integrity. In the Netherlands, the Court of Audit (NCA) made an attempt to audit the integrity management system (AIM) of central public organizations. An attempt is made to analyze this policy of the NCA for lesson learning or/ and finding feasibility to transferring or getting inspiration from it for countries which are perceived as more corrupt like India.  

Indian context

 In India ethics in public affairs has been an area of interest for philosophers and executive authorities from ancient times. In Indian religious and secular literature ethical conduct and integrity have always been given the supreme status in theory. For example Rig-Veda, the Mahabharata, the Upanishads and Arthasastra, etc. stressed ethics for the king and public servants. Even the freedom movement led by Mahatma Gandhi was primarily based on morality and ethics as he believed that the means and not the end are more important in achieving the goal. Nevertheless the morality and ethical  behaviour of public servants has never been above doubt as evident from Kautilaya’s observation in the Arthasastra (2.9.33):- “Just as it is impossible to know when a fish moving in water is drinking it, so it is impossible to find out when government servants in charge of undertakings misappropriate money.”  Kautilaya also prescribed methods such as tests and punishments (1.10.1), investigation before appointment (1.9.3) and postings to various places depending upon their assessment in the tests (1.10.13-16).  The king “shall make use of the appropriate person to conduct each of the four kinds of tests based on dharma, artha, kama and fear. These tests are designed to entice someone to defect by appeals to their religious sentiments or piety, by promise of financial reward, by temptation of the flesh or by playing on fear.  Details of the four tests, as given by earlier teachers, are in IX.iii. Kautilaya, however, warns of the dangers of attempting to corrupt innocent minds”. (Rangarajan 1992:201). Ethics in public service and checks to be exercised in various forms remained a matter of concern throughout Indian history.

In modern times (after independence in 1947) the administrative structure empowered itself with the discretionary economic policies (‘license raj’) on account of license/ permit for the objective of  equitable development of regions, sectors and societies, which became one of the causative factors  for the deterioration of ethical values.
Deterioration of ethical values and integrity were observed right from the beginning of independent India .The first five year plan (1952-57) perceived decline in the standards of administration and a need for “courage to stand by principles”. Constituting the Santhanam Committee in 1963 regarding political and bureaucratic corruption and creation of Central Vigilance Commission are initial indications of the problem that set in with change of administration and economic policies after independence. On the recommendation of the Santhanam Committee the Central Vigilance Commission was set up in 1964. Attempts to improve the situation have been made in the course of time by strengthening the institutions and promulgating codes of conduct, but results were still far from satisfactory. It led to a situation where mass movements were launched in 1970s by Jai Prakash Narayan for total revolution. Even the 2nd Administrative Reforms Commission (2005) has emphasized the issue  by making a separate report on ethics in governance. More recently Anna Hazare led a mass movement supported by the competitive and independent media and strongly emerging civil society, for a strong Lokapal (ombudsman) bill which has been pending for decades. 

Relevance of addressing the Indian problem by looking for suggestions from abroad 

India holds a despicable 87th rank out of 178 countries in corruption perception index(CPI) prepared by Transparency International, despite being the largest democracy having the Right to Information Act , an independent judiciary and audit institution. In such a scenario it is pertinent to know whether learning from abroad can improve the situation. There is a need to find out from models / policies available in comparatively less corrupt countries for tackling the menace of rampant corruption.

 In the USA the Office of Government Ethics was created as a separate executive agency. In the UK, the seven principles of public life (based on the Nolan Committee) were propounded to set the tone for efforts on ethical challenges; and the Standards Board and the Audit Commission have been made responsible for ensuring compliance with the principles. However, the National Audit Office under the Comptroller and Auditor General is not responsible for it. Canada has the Public Sector Integrity Commissioner while Japan has the Ethics Board. Brazil has the Public Ethics Committee. In Australia the public service commission is responsible for providing ethics advisory services. The Netherlands created a Bureau of Ethics and Integrity Stimulation in the Ministry of Interior and Kingdom Relations.
The Netherlands Court of Audit model of integrity management audit 

 
One of the unique models is the integrity management audit of public organisations by the Netherlands Court of Audit which is the supreme audit institution. (The Netherlands holds 7th rank in corruption perception index prepared by TI.) The President of the NCA in her speech on 30th March  2011 in the EUROSAI-ARABOSAI conference stated that  ‘My institution goes back almost 600 years, and there is no way that it would have survived through the ages without changing with the times. And now, yet again, a time to change has knocked on our doors: be it the environment and the call of nature, be it the information revolution, be it the banking crisis, be it the voice of our youth in the streets, be it a combination of all of these – the message is loud and clear: it’s time to change. One of the changes we have implemented at the Netherlands Court of Audit is to change from fighting corruption to promoting integrity.’

 The Netherlands Court of Audit (NCA) “regards integrity as an essential element of sound governance. Our starting point is the institutional integrity of the government” (NCA Report 2010: 2).  

In comparison to other models or policies on ethics prevalent in comparatively uncorrupted countries , the following features of the NCA integrity audit system make it different :- (a) audit of integrity management system, (b) perception survey and (c) measuring  actions to promote an organisational culture of integrity. The system looks not only at documents, but also perceptions of individuals and their behaviour. These are not based on financial figures which are generally the basis for audit conclusions. 

In India the Comptroller and Auditor General(C&AG) enjoys a constitutional status and protection similar to that of the NCA. Duties and responsibilities of both the NCA and the C&AG of India are also comparable. Therefore the question whether the Dutch system might be useful for India becomes one worth considering.

Research Question

 Similarity of features of supreme audit institutions of both countries and the gravity of unethical behaviour in public organizations in India are reasons to find out feasibility of audit of ethics management in public organizations of Government of India. My research question, therefore, is the following:-

Would it be worthwhile to introduce the policy of integrity management audit of public organisations in India?

The sub-questions may be:-

(a) What does the NCA model of integrity management audit consist of and how far is it successful? What explains its design and performance?

(b) Are the administrative and audit structures of both countries comparable for transferring the policy?

(c) What is the scale and nature of the problem in India and the Netherlands?

(d) Should the Netherlands policy be copied or instead adapted? Can it be a source of inspiration or for making hybrid?

(e) Who should carry out the integrity audit – the constitutional authority (Comptroller and Auditor General) or other independent/ internal authority or private organisation?

(f)    Can the audit reports regarding ethical values be enforceable in the present system in India? Alternatively, will / should the report be only advisory in nature? 

There are also many questions in the whole issue of voluntary transfer for a policy which is not in use in the recipient country. Hence the selected areas of interest during this research study will primarily be the following: - (i) objectives of the policy (ii) instruments and (iii) institutional arrangement and responsibilities. 

Chapter 2

METHODOLOGY AND DEFINITIONS
My research on this subject has been primarily dependent on the examination of secondary documents and views of experienced persons. Literature review provided an insight in lessons to be learnt in the policy of audit of integrity system and the possibilities and hindrances in voluntary policy transfer. Systems of assessing integrity / ethics by different organisations and performance assessment done by civil society were used to evaluate strength or weakness and scope of adoptability of the NCA’s policy of audit of integrity management (AIM) system. 

In the Netherlands interviews with persons involved in policy formulation, co-ordination, auditing, and/or affected by it (bureaucrats) were done. Since expertise and experience in auditing in public organization and more particularly in auditing of integrity management are limited, politicians and scholars of integrity management and audit in the Netherlands were interviewed for finding out different opinion on the issues. Reply from one of the scholars in this area (Prof O.P.Dwivedi from Canada) is placed as Appendix 5. 

Since the policy has not been implemented in India, opinions of several persons having experience of more than a decade in administration and audit at middle level management were obtained. Most of the respondents are administrators of Central Government. One of the respondents is from a state administrative service. Interview with one of the retired secretary-level officers responsible for internal audit was also done. Opinions have been compared and/or juxtaposed to find out feasibility of the AIM system and to get answer to the research question.  

Other sources of information have been books, manuals, government orders and codes incorporating ethical values as well as report of the 2nd Administrative Reforms Commission of India, Annual reports of 2002, 2004 and 2010 and other documents of the NCA.

Definitions 

Interpretation of terms like ethics and integrity lacks unanimity. ‘Ethics’ has been interpreted both as inclusive and exclusive of integrity. The word ethics is derived from word ‘ethika’ meaning ethos, custom or character while integrity is derived from Latin word ‘integer’ meaning whole or complete.  The term integrity has also been interpreted as derived from the Latin in-tangere, meaning untouched. It refers to virtue, incorruptibility and the state of being unimpaired. In public administration, integrity refers to “honesty” or “trustworthiness” in the discharge of official duties, serving as an antithesis to “corruption” or “the abuse of office.”
 (UN report)  

 Beyond etymological position, it is important to see how these two words have been understood in public administration or/ and management. There is no agreement on the exact definition of the term ethics. Some use it to refer to the art of determining what is right or good. It is also used in three different but related ways, signifying (a) a general pattern or “way of life”, (b) a set of rules of conduct or “moral” code, and (c) inquiry about ways of life and rules of conduct. (Dwivedi 1987:21-50). 

It  has been categorized as pertaining to philosophy and / morals  :- 

· Ethics has been described as a world of philosophy, values and morals. (Frederickson 1994: 31) 

· Ethics is an active process involving ordering of our values with respect to a particular decision. ( Cooper 1998 :30)

Sometimes it has been described as code or standards set by society for itself:-
· Ethics as a set of principles, often defined as a code that acts as a guide to conduct. This set of principles provides a framework for acting. ( Lawton 1998:16)

· Ethics is a set of standards that society places on itself and which helps guide behavior, choices and actions.( ARC Report on Ethics: 1)

· For the purpose of this study, ethics are defined as the collection of moral values, standards, principles, and norms that provide a framework for action. ( Kolthoff 2007: 39) 

Ethics is described as guide to take an action:-

· Ethics is an aid to moral navigation. We can sail without it if we wish. But we ignore it at some peril.(Hodgkinson 1978:220) 

· Ethics is something like electricity, not apparent to the naked eye, but it is felt and becomes apparent when the power is switched on. It has something to do with the sense of right and wrong – what is permissible, what is done or not done. ( Chaturvedi 2011: 1-18) 

Scholars have tried to segregate morals, ethics and integrity as separate entity and show the linkage between them:-
· Ethics are values and principles that guide right and wrong behavior. (Menzel 2007 : 6) Integrity is often used to describe a person who is of sound moral character. When applied to an organization, integrity refers to an environment characterized as wholesome and one in which respect for others transcends self-serving interest.  Building an organization of integrity involves cultivating and balancing a range of competencies and virtues that improve judgment in making decisions.(ibid: 5)

·  Ethics are a set of principles, often defined as a code that acts as a guide to conduct. The set of principles provides a framework for acting. Morals as concerned with action, with how a person lives up to the demands of what is perceived to be right action. Thus an individual may be aware of ethical principles and still act immorally. (Lawton 1998(a):16)

Perspectives on ethics and integrity
Perspectives on ethics in Western philosophy can be divided, very roughly, into three sorts. The first, drawing on the work of Aristotle, holds that the virtues (such as justice, charity, and generosity) are dispositions to act in ways that benefit both the person possessing them and that person’s society. The second, defended particularly by Kant, makes the concept of duty central to morality: humans are bound, from knowledge of their duty as rational beings, to obey the categorical imperative to respect other rational beings. Thirdly, utilitarianism asserts that the guiding principle of conduct should be the greatest happiness or benefit of the greatest number.
  

Perspectives on integrity based on literature have been classified into five broad categories :- (a) integrity as wholeness, consistency and coherence of a set of principles and values; (b)integrity as a specific value (incorruptibility) or a set of values and norms;(c) integrity as the quality of acting according with laws and codes;(d) integrity as the quality of acting in accordance  with  relevant moral values and norms; and  (e) integrity as exemplary moral behavior.( Six and Huberts,2008: 66). 

Interpretation 

Thus interpretation of ethics and integrity varies in different schools of thought. 
Cox iii has summarized this trend in the following words:- 

The “European academics strive to distinguish between the two; the Europeans are more comfortable using the concept of integrity rather than ethics.  Integrity connotes (to them) behavior in a way that ethics does not. Integrity encompasses both the intellectualizing (we usually call this thinking) and the doing.  It implies propriety. It implies competence.  It implies what Americans (United States) would associate with the term professionalism.  It is about doing things “right.” It does not imply choice. It does not imply an activist or “makes things right” approach that is common among those (American academics), who are assertively and even aggressively “ethical.” For some “American” academics, ethics has both political and organizational overtones. For the Europeans, integrity is primarily an organizational precept. That activist tone struck the Europeans as somewhat odd.  They saw integrity as fundamentally a conservative notion – one that protects, promotes, and preserves the status quo. It is about values that are central to the operations of government as a tool of governance. It is a positive term. In truth we have different foci because the ground rules and standard practices within the respective bureaucracies are different.  Therefore, as already suggested, the American academics use ethics rather than the term integrity, for some of the very reasons the Europeans use integrity. A generation of academics in American public administration has placed ethics and ethical decision making at the core of “good” management.  It has been assumed to be the basis of organizational leadership. From this standpoint ethics is synonymous with governance and management reform. Thus, for example, Americans distinguish between two types of ethics codes: those that define present behaviours (legalistic codes) and those that define future behaviours (aspirational or normative codes). There is a strong bias within the academic community for normative or aspirational ethics. We both study and teach norms and aspirations.  The Europeans are much more interested in the present behaviours of public servants.  This focus on “professional bureaucratic” activities and actions emphasize a behavior based in concepts such as the “rule of law”.  Their studies are more likely to use traditional social science research methods to study integrity, while Americans struggle to search for norms and often eschew social science methods, and especially quantitative methods. ” (Cox III 2009: viii). 

View of Cox iii is also found reflected in the opinion of Dutch scholars who felt the dominance of American ideas as well as gap in interpretation. Though international academic dialogue on ethics and integrity recently has become more cooperative, intellectually challenging, vigorous and substantive, dominance of American scholars and American themes has been felt by European scholars. However relevance of non-American voice in advancing research in this field is now being appreciated. Bridging of geographical and cultural boundaries and creating a collective knowledge base through integrating and clarifying key dimensions are required.(Huberts, Maesschalck and Jurkiewicz 2008:251).

Interestingly, it is observed that voice of non-European and non-American academia and approaches to ethics and integrity in these societies has not received attention. Secondly, there is lack of unanimity in understanding the terms like ethics and integrity in academia. How these terms will be translated into action deserves to be analyzed in a holistic fashion by taking into account individual, organization and society in specific time and space.   

Chapter 3

THEORETICAL FRAMEWORK OF ETHICS MANAGEMENT AND POLICY TRANSFER

In this chapter an attempt is made to analyze roles and relations of values, ethics/ integrity and corruption. Managing / and applying values and ethics / integrity, measuring related actions and exploring the role of values on individual and organization in present time and space are also briefly discussed. Different factors and stages in policy transfer are also analyzed in the second part of this chapter. 

(1) Corruption and values
Corruption is a universal phenomenon with varying forms of manifestation and magnitude which primarily depend on transparency of government transactions, politico-socio awareness, and strength of integrity instruments and integrity system of the country. Corruption can be checked but the fight has to be relentless.

“No matter what external and internal control exists, no matter how they are enforced, corruption is a particularly viral form of bureaupathology. Once it enters the life stream of an administrative system, it quickly spreads to all parts even if it goes undetected for a long time. If untreated, it will eventually destroy the effectiveness of the infected area. Even if treated in time, there is no guarantee that it will be eliminated altogether. It is highly contagious, debilitating and costly to treat. Current strategies only aim at containment and minimization. It is tackled until it becomes impractical, uneconomic and unwise to go further. The ingenious are always a step ahead. Only personal integrity wards off the disease. Responsible administrators, backed by the wide range of instruments previously outlined, know what they have to do repeatedly in the never ending fight against corruption.”  (Caiden 1994:320)

On the other hand, the world of value, unlike fact, is made and imposed. Values are special kind of facts which are never true or false. Valuation precedes rationality. One can be rational within the limits set by value. Values are concepts of what is desirable with motivating force. Values stem from the self, from others, and from that which is neither self nor other.  ( Hodgkinson 1982 : 220-221) 
Interplay of values and opportunity or actions of corruption create space for the problems of ethics where responsible administrator has to take decisions.
“A problem of ethics in the public service may be said to exist whenever public servants, individually or collectively, use positions (or give the appearance of doing so) in a way which compromises public confidence and trust because of conflicts of loyalties or values, or as a result of attempts to achieve some form of private gain at the expense of public welfare or common good.” ( Dwivedi 1978:8). 

In this context values may be seen as products of the human mind, but they also relate to subconscious behaviour and action. Values belong to the world of the products of the human mind (such as works of art, ethical values, social institutions, scientific problems and theories including mistaken theories), but since their existence is related to action, and they may be seen as dispositions to act in that sense, they also belong to world of moods (which consists of feelings of fear and of hope, and of dispositions to act, of all kinds of subjective experience of both sub-conscious and unconscious ones). Values can be embodied or “physically” realised in policies and laws. (van der Wal 2009: 216).  

Relation between value and corruption emerges when public administration scholars look at governance as moral enterprise. To check spread of virus of corruption good governance which is essentially a moral enterprise has been pleaded. “Morality provides the main foundation for the governing process because public confidence and trust in liberal-democracy can be safeguarded only when the governing process exhibits a higher moral tone. However, that moral tone is but one of the several prerequisites of good governance.” (G.E. Caiden and O.P. Dwivedi 2001:251).  Further, it has been suggested that administration is a moral activity and power is the central term of administrative discourse (Hodgkinson 1982: 99). Moral enterprise of the governance needs to be examined for its administrative feasibility from the point of view of individual’s values and organizational values, their compatibility and conflict. 

(2) Values of individual and organization: compatibility and conflict 

Moral values of individuals in public administration may be discipline, stewardship (includes character, honesty, probity, and rectitude); fairness (non-discrimination); cardinal virtues (upholding one’s duty to the country, safeguarding public interest, considering service as vocation, justice). In addition to these there are others such as efficiency, effectiveness and legitimacy. Other values which one should consider are: service to citizens and to the nation, loyalty to the elected government, prudence in/with the tax-payers money, honesty and integrity in dealings, fairness and impartiality, and professionalism in carrying out the assigned duties. (Reply of Prof O.P.Dwivedi)
(Appendix 5)

 
Formation of values of the organization is a complex process, since it involves socio- political values and member of the organization’s values. In addition, organizations generate a value culture which reinterprets the values of society.  (Hodgkinson 1982: 209)

 The dialectic of individual and organization value shows that a continuum runs from the individual, with his specific needs, to the organizational collectivity with its goals, and thence to the community and society at large. Because of his power position the administrator faces uncommon demands of a value nature. Many of these value problems will not yield to purely cognitive or rational treatment. The administrator himself may have to overcome strenuous temptations if he is to integrate his own values with those of his organizational and extra-organizational context. More than other organization members he has to cope with several sets of value bias and, wittingly or not, he will personify a view-of-man which will encompass many philosophical assumptions and which will affect the quality of organizational life. Administrators need a technique for resolving value conflicts which is superior to the methods of avoidance, least resistance or lowest principle. (Hodgkinson 1982:146- 147)

Conflict and compatibility of individual and organizational values play an active role in taking decisions. A paradoxical situation emerges due to influence of organisational structure, as the organisation is at once a powerful tool for promoting ethical behaviour and an enormous obstacle to ethical behaviour. Even designs and structure intended to promote strongly held ethical values, can become pathogens which undermine those same values. (Denhardt 1994 :170). This leads to the area of executing or applying values in administrative actions.  

A graphic presentation of interplay of unethical behaviour, role of individual and ethics /and integrity in the overall culture of society is depicted by Vereulen: 

[image: image1.emf]
(Source : Vereulen 1998:171-181 )

(3)
Application of values in administrative action: the necessity and temptations of discretion
Application of values (ethics and integrity) in administrative action remains a challenge to the administrators and managers as administration is an area of decisions and actions. In normal course administration has to follow the laid down processes and procedures. Role of ethics becomes prominent where discretion is to be exercised or conflict between individual’s value and organizational value emerges.

“Ethics will search for right and wrong while administration must get the job done. Ethics is abstract while the practices of administration are irremediably concrete” (Frederickson 1994:31). But good governance being a moral enterprise needs application of values. Ethics are the application of values on individual behaviour and action. (Dwivedi and Engelbert as cited by Chapman1993:93-110). 

The focus for most contemporary discussion of ethics is the exercise of discretionary powers (ibid.)   Ethical action in public management plays out in discretion, which differs from following rules or direct orders because it grows from latitude within the framework to balance among and give content to the criteria while adapting to unique circumstances. Public administrative discretion lives at the nexus point of three lines of moral consideration. First, if discretion exists for public managers, the problem of accountability and the link between administration and liberal democracy becomes much more complicated.  Second, discretion isolates and highlights the moral responsibility of public managers.  Finally, framing and managing competent, effective and accountable discretion becomes the focus of ethics policy and institutional design.(Dobel  2007:161) Exercise of discretion and/ or interpretation of rules, regulations  gives space for ethical or unethical action . An individual may be aware of ethical principles and still act immorally.  

(3.1) The question of feasibility of enforcing or managing ethics / integrity in public administration and management emerges out of this situation. It is observed that discourse in public administration has shifted from administration to management with the advent of New Public Management.  

Change of values from administration to management in public administration finds its reflection in possibility of managing a subjective issue. “... we mean by administration those aspects dealing more with the formulation of purpose, the value laden issues, and the human component of organizations. By management we mean those aspects which are more routine, definitive, programmatic, and susceptible to quantitative methods. ” ( Hedgkinson 1982:5) Bipolarity of administration and management as well as continua exist between administration and management.( ibid:4).

(3.2). This shift of discourse in public administration somehow fails to take into account the conceptual change in role of public servant working as trustee of citizen to manager/ service provider to the client (citizen). The administrator as both   employee of the citizenry and member of the citizenry occupies an unusual position in modern society. Because public service is a fiduciary role; anyone who accepts such employment is ultimately bound by an obligation to the public of that jurisdiction. This bond of trust is maintained only if one acts within a public organization as a citizen first and secondarily as one citizen among others who agrees to do work on behalf of all. The failure to do so means breach of trust and a denial of responsibility of citizenship (Cooper, 1998: 48). 

(3.3).
But change in attitude due to basic change in approach in public administration and values has been observed by Prof Dwivedi :-

“A change has been noticed in the attitudes of recently  recruited public servants. They now view their employment as a ‘job’ rather than a ‘vocation’.  They decline to accept the traditional roles of public servants wherein duty, patriotism, serving the community at all times, and sacrificing the personal life for higher values are considered more important than the industrial, unionized approach to work ethics. Thus, a conflict exists between the traditional public expectation from those who serve the state, and the modern employees of the state who believe that their obligations to the state are restricted to those duties which are part of their job classifications, and for which they can be held legally, but not necessarily morally, responsible.  Thus, in recent years the meaning of professional standards has acquired fewer moral and more legal connotations.” (Dwivedi 1994:44). It calls for examining impact of NPM on values of public administration and public servants.

(4)
Impact of NPM on values of public administration
This shift in values in NPM era has made an impact on public servant’s ethics where four rival positions in literature have been identified:-

a) NPM administrative philosophy believes competition reduces corruption. Ethical behaviour is then mainly understood as behaviour that strengthens ‘the three E’s’ (economy, efficiency and effectiveness). 

b) Traditional public administrators view impact of NPM philosophy causing destruction of the public service ethos.

c)  Proponents of New Public Service emphasize that public servants should   have a personal responsibility, with ‘service as the centre of value’.

d)  According to this, public sector ethics management is an important and evolving subfield of public management, which deserves its own set of doctrines, hence the ‘Ethics Management’ approach. Its core doctrine is that an ethics policy should be a combination of doctrines from the three aforementioned approaches, adapted to the specific circumstances of the organization. Value set of integrity institutions needs to be balanced by verification set of integrity institutions. (Maesschalck 2004: 465-489). 

(5) 
Ethics management 

Is ethics management possible? “The possibility of ethics management has become a reality only in recent decades, although interest in ethics in Western culture can be traced to the Age of Antiquity.” ( Menzel 2007:5) . Ethics and integrity are not new concepts, but making it manageable is certainly a new concept in public administration. Transformation of public administration into public management and exploring and stressing of ethics management in public organization in recent decades do not appear to be a mere coincidence. In the NPM era it appears to be an accepted position that ethics/ integrity can be managed. It can be seen in the state of empirical research in ethics and integrity in governance. Before 1990s only a handful of American scholars were engaged in this area; and empirical research was low and unreliable and no attitudinal data was available. But this cottage industry has changed into a robust and flourishing enterprise. (Menzel 2005:16-48).  L.W.J.C. Huberts also opined during interview that there is now an ethics and integrity industry / mafia.

(5.1) Ethics management: Measuring values involving ethics and integrity

Management of values involving ethics and integrity and measurement thereof in public organization are complex propositions as each organization generates a value culture which reinterprets the values of society. At individual level also it is not straightforward. Individual’s interest is always tripartite: self (including the extended self), organisation (including other organizations), and society (including mankind at large). (Hedgkinson 1982: 216). Thus in public organisation values influence both individual’s behaviour and organisation’s reactions. It leads to the question of manifestation of values in ethical or unethical behaviour in public organisation and its measurement. Compliance based decisions may not necessarily be ethical decisions. For example, bureaucrats of the Nazi regime implemented or complied with the rules and decisions of the state, but it is difficult to accept that such compliances by individuals and/or the concerned organizations were ethical decisions. If these decisions were not ethical or right in terms of integrity, what are the reasons? Interpretation of values changes in time and space. Secondly, some values may be contradictory. For example, in market system public functions and market values may not match. (Interview with Prof. Bovens). Thus what is being measured is not values but their manifestation. 

(5.1.1) Measurement: Manifestation of application of values may be measured because values are not quantifiable. Measuring integrity based on empirical evidences are actually based on integrity violations and they are manifestations of behaviour rather than intentions or underlying values (Kolthoff, Cox iii  and Johnson 2009.:198) .  

In fact, meta-values such as efficiency, effectiveness, economy, etc are measurable. But measuring these meta-values may not give the accurate status of corruption or unethical practices in the organization. All corruption controls do not ‘further or even coincide with governmental efficiency and effectiveness, or that such measures actually reduce corruption’. (Anachiarico and Jacobs1996: xii).  

(5.1.2) 
Accountability : Measuring ethics requires knowing cases of integrity violations in the organisation. Individual’s integrity and organisational integrity can also be assessed by their accountability. Accountability as a virtue is important, because it provides legitimacy to public officials and public organisations by keeping public trust intact. Accountability as a mechanism is instrumental in ensuring public officials and organisations to remain on the virtuous path and contributes to the legitimacy of public governance. Nevertheless measuring accountability in normative sense is very difficult. “It is not easy to establish empirically whether an organisation lives up to this notion of accountability, as the standards depend on the type of organisation and on its institutional context. Also, many of the defining elements such as transparency, responsibility, and responsiveness are, in themselves, ideographs and umbrella concepts, which need extensive operationalisation and, moreover, often cannot be measured along the same scale. Because of this it is very difficult, if not impossible, to come up with a single definition or standard for public accountability as a virtue, as standards will vary across a range of  public organisations, political systems, and perspectives.” (Bovens 2010:950)
(5.2) Ethics management: Managing values involving ethics and integrity

Approaches to ethics management are primarily compliance-based and value-based which are not exclusive of each other. Menzel discusses the theories of organization and governance to provide different organizational perspective on the development of effective ethics management strategies. Traditional bureaucratic theory (Weber) stresses a compliance –oriented ethics management strategy while Transaction –cost theory treats “unethical behaviour as a cost factor that should be reduced, minimized, or eliminated altogether.”(2007:18). The learning theory approach is more attractive. It emphasizes the improvement of the whole organisation by training and learning but it is very challenging to create an effective ethics management strategy of this type. 

Both Plato and Aristotle believed that virtue could be taught.  A person’s character is not something that one is born with.  It is constantly evolving through repeated actions, and one can be educated to become more moral.  Aristotle gives the example of a musician in the Nicomachean Ethics. To become a musician, Aristotle says, requires skill and repetitive practice. In the same way, to become virtuous requires repeating virtuous actions. (Das 2009:84)
In recent times, government by outsourcing or governance by networks promises greater speed, flexibility, and responsiveness in meeting the needs and demands of the public. However, Menzel opines that the implications for ethical governance and the development of effective ethics management strategies are difficult to predict. (Menzel 2007:18-20). 
A comparative table on compliance-based and value-based approaches is placed in Appendix 4. It can be seen that unlike compliance-based approach, value-based approach is positive, preventive, modern and dovetails with new developments in administration like privatization, decentralisation, policy discretion etc. Desirable values are meant to guide discretionary and decentralised powers. However the emphasis in motivation changes, from negative in compliance based approach, to positive in value based approach, which also considers that compliance of rule may not be essentially ethical. (Hoekstra, Belling, and van der Heide  2008: 149) 

But this approach is not free from criticism. “Perhaps the most interesting aspect of a value-based ethic is its relationship to the rule of law. Values are subjective, whereas law is objective; consequently, the two approaches to ethical decision –making pull in opposite directions. Those who would save the rule of law must explain which law they have in mind- natural law or positive law. If positive law, do they mean constitutional law, statutory law, administrative law, common law, or civil law? And what of the myriad of legal systems and value hierarchies evident from country to country?”(Rohr 2008: xvi)  

Introduction of value-based approach in ethics management led to creation of new instruments of ethics assessment in this area. Influenced by the private sector approach there has been attempt to adopt these techniques in public organizations also. Perception survey as one of the instruments has been introduced to measure corruption level or strength of integrity system in public organisations. This is still in its infancy so far as public organisations are concerned, and serious attempts to improve, adopt and adapt this instrument are being made. Subjectivity involved in the survey fails to inculcate complete confidence in the results shown. 

Thus ethics and integrity which are dependent on values, a subjective issue, are being managed with transformation of public administration into public management. Moreover they are now being measured by instruments which are not free from prejudice. Relevance of these instruments in measuring ‘individual spirituality and sense of duty’,that are considered essential ‘to create the environment for good government’ (Dwivedi 2005:33)    remains to be explored. 

II      Transfer of policy 

The other aspect of this research is exploring the possibility of voluntary transfer of policy. ‘Policy transfer’, ‘lesson drawing’, ‘policy band-wagoning’, ‘emulation and harmonisation’, and ‘systematically pinching ideas’ are terms which convey a sense of transfer being voluntaristic activity (Stone 1999:51-59). Policy transfer( Rose:1993) or lesson drawing (Dolowitz and Marsh, 1996, 2000) is not a simple process but depends on acceptability of idea, instruments and institutions involved in the policy and also on active involvement of the epistemic community, policy network, politicians, (Evans and Davis, 1999:361-385 and Meseguer 2005:67-82), cultural adaptability (Evans 2006:479-515 and Peters, 1997), persuasion and negotiation ( Stone 2000:1-44) and expectation of success amongst other elements in the recipient country. Hence, the NCA policy of A.I.M system needs triangulation by other methods of measurement of ethics and integrity at this nascent stage before it is projected for adaptation or copying or adoption or making a hybrid, synthesis or inspiration. Further comparison of elements and institutions of national integrity systems of India and the Netherlands may provide an insight to understand the level of differences and possibility/ intricacy of lesson learning.  

Chapter 4

Integrity Policy of the Netherlands and the NCA Model of Audit

In the Netherlands integrity policy falls within the domain of Ministry of Interior and Kingdom Relations which is responsible for policy development while subsequent decentralized implementation is by other ministries. The present integrity policy can be traced to the speech of Minister of Interior Dales to the annual congress of the Association of Netherlands Municipalities in 1992. Corruption scandals in provinces are considered to be the main reason for her putting integrity firmly on the agenda. However, it cannot be stated that corruption at national and international levels involving Dutch citizens or/and companies were not there. Involvement of the Queen’s husband in a dubious arms deal in 1970s is one of the examples. The late Ien Dales preferred a centralistic and controlling role of Ministry.    (Dutch Parliamentary proceedings of 1994-1995as cited by Kolthoff 2007:45)She was of the opinion that the integrity policy is not served by the central issuance of rules for all the organizations. “However, the minister wished to prevent the integrity policy from being entirely implemented in a material fashion and so advocated proportional attention to immaterial integrity through upward progression toward an occupational organization that sets high requirements and demands for itself.” ( Dutch Parliamentary proceedings of 1996-1997 as cited by Kolthoff 2007:45). In 2003 the ministry published the survey memorandum Public Integrity Policy of the Public Service and the Police. In 2004 the original policy document was followed by the Amendment to the Public Service Act and other laws relating to proper administrative conduct, proper employer conduct and general rules governing integrity. Through the revised Civil Service Act , which became effective on 1st March 2006, the minister presented a clear choice for a number of ex-officio obligations and made the code of conduct  an important element of integrity policy( ibid : 45-46). 

The Dutch integrity policy underwent three broad phases. In the first phase i.e. beginning of1990s, the agenda setting was done which was followed by another phase in the mid-1990s when compliance based approach became the basis of integrity policy. In the third phase from the end of millennium there has been a move toward a more balanced integrity approach by searching for a pedagogic values based approach.( Hoekstra, Belling and van der Heide 2008:147)     

Interestingly it is observed that beginning of integrity policy coincides with fall of Soviet bloc and consequent engagement of secret service people in the development and implementation of integrity policy. However nature of relation between these two and other aspects are not relevant for the purpose of this research.
NCA and Integrity Policy

The NCA considers integrity an essential precondition for confidence in public administration. Integrity underpins the reliability and incorruptibility of the public sector. Integrity is important at several levels:     

· institutional (the integrity of the organisation itself);

· relational (the integrity of relations with public/private partners);

· individual (the integrity of individual civil servants and   administrators).

The primary concern is the institutional level. The integrity of the whole organization and not the incidents are main concern of the NCA. Institutional integrity, however, is built on relational and individual integrity (NCA Report, 2004: 6). The role of individual and society in integrity / value formation presumably goes in oblivion in this approach.  

As per the NCA, integrity management system is a measure to prevent, detect and penalize the unethical conducts. This consists of following two controls:(1) Hard controls which are organizational measures such as regulations, risk analyses, audit and reporting and investigation procedures; (2) Soft controls are organizational measures to promote an organizational culture of integrity, for example dilemma training sessions and special meetings on the theme of integrity and, above all, exemplary behaviour of management.( NCA Report 2010: 3).

Idea: - The NCA report of 2010 was an account of assessment of current state of integrity management of all ministries in the Netherlands. This was also a follow up of the earlier report of 2004 when baseline survey of integrity system was carried out. The aim of the report was stated as below:- 

“The aim of the government-wide audit is to help foster ethical conduct in central government by comparing the results with the baseline survey in 2004. We also wished to gain an impression of how integrity is perceived by civil servants.” (NCA Report 2010: 24)
Idea of conducting audit of integrity management system can be traced to the concept of good governance. The NCA published a brochure on “ESSENTIALS OF GOOD GOVERNANCE” in December 2005 wherein it claimed as follows: - “Good governance is central to the work of the Court of Audit. The United Nations has identified eight characteristics of good governance. They relate to the rule of law, democracy, and the functioning and performance of the public service. In view of its statutory duties and mission, the Court of Audit emphatically focuses on the functioning and the performance of the public service. The four related characteristics of good governance are transparency, public accountability, effectiveness/efficiency and responsiveness.”(2005:3)  Public accountability of the public organisations include rendering of  accounts to the public of  the regularity of the collection, management and spending of public revenue; the effectiveness and efficiency of policy and the discharge of public duties; the integrity of the organisation and staff; capacity to learn; and effectiveness of  internal control. Accountability further looks for insight into the functioning of the management and the internal control units. Public organisations should display transparency in their responses to signals from the outside world and in the way they involve interested parties in their policies. In operational and human resource management the public organizations should focus on and be accountable for issues of integrity. 

The President of the NCA in her speech in EUROSAI-ARABOSAI conference on 30th March 2011 explained that good governance both requires and enhances integrity of public sectors.  “Demand- driven” and ‘effective and efficient” serving the public relates to performance audit; while “Transparent” and “accountable” in its operation as a public entity relates to regularity audit. “Operational management bridges performance and regularity audits. The audit of integrity systems can be positioned exactly on this bridge, as a special kind of operational management audit.” 
Graphic presentation of the idea of the NCA is given as under:- 
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 She further clarifies that using integrity as a focus, instead of corruption or fraud, allows taking a preventive approach. Integrity is a positive word and can be monitored for progress. It helps to point out what has been attained, instead of what is lacking. Using the term integrity has advantage of avoiding legalistic categories like corruption and fraud. It allows looking at policies and measures that are aimed at preventing all sorts of unwanted behaviour in organisations and which stimulate an ethical culture. Further unlike rule-based approach which is regressive, legalistic and static and focuses on detection and punishment, integrity based approach which is value-based focuses on facilitating good behaviour and stimulating an ethical culture and also responds to the challenges of administrative discretion. While success of rule-based approach is dependent upon legislators and law-enforcing agencies, the success of value-based approach depends on citizen, civil society, employees and management of organizations. 

Position of the NCA in respect of integrity management system in public organizations suggest that A.I.M. system  is covered by the whole process of accountability of public organizations including statutory requirement of regularity of accounts , performance for effectiveness and efficiency, and transparency of  decision making process. In other words there is a serious attempt to audit the decision making process, implementation thereof and checking its effectiveness and efficiency. In this context Prof Huberts’ commented during interview that integrity is primarily about quality of process leading to policy making or policy implementation. 

Instruments:- The NCA applied broadly three types of  instruments to audit state of integrity system in central government for both hard and soft control.

(1) In 2009 the NCA used comparison of data with the results of their baseline survey data of 2004. During baseline survey of 2004 the NCA collected data in respect of “following key elements of integrity management – integrity policy; risk analysis; codes of conduct and regulations; internal and external audit; response to possible and actual unethical conduct”. (NCA Report 2004:7)Questionnaires, interviews and document analysis were used to prepare the baseline survey data. The NCA compared data regarding implementation, partial implementation or non-implementation of integrity policy, code of conduct, policy evaluation, risk analyses, internal control, integrity audits, registration of reports, registration of violations, investigative protocol, reporting to Public Prosecution Service and registration of disciplinary sanctions.  The NCA considers that risk analysis should be carried to find fields of work, activities or circumstances within an organization which are vulnerable and, hence, pose an increased risk to unethical acts. It would help in determining what new or additional measures must be taken in order to offset the increased risk.  Risk analysis should include all vulnerable fields of work and activities and all circumstances that increase the vulnerability of the organization concerned to unethical conduct. Internal control measures in public organization should be able to check compliance with integrity policy and code of conduct. Regular monitoring to assess internal check and reporting to management are required. Such activities can provide information regarding weakness in the integrity management system. 

(2) The NCA used analysis of recording of breaches and reports of breaches of ethical conduct and disciplinary sanctions. Method used for analysis was that they examined whether ministries and agencies registered reports, breaches and disciplinary sanctions and, if so, how this is organized. Subsequently they “asked all ministries to supply an (anonymised) overview of the reports which they had registered in the period 2006 – 2008, including the year of the report, the organization unit, and the type of report and whether there was an investigation, whether the incident was reported to the Public Prosecution Service and whether a disciplinary sanction was imposed. We then compared the overviews with the list of reports submitted for the central government’s Annual Social Reports of 2007 and 2008.” (NCA Report 2010:29)
(3) The NCA carried out a perception survey by submitting an online questionnaire to a random sample of civil servants of the same organizations. Perception survey was essentially an attempt to assess soft controls by knowing level of awareness of integrity policy and communication in the public organization. Questionnaire intended to know perception of civil servants regarding respect for colleagues, observation of rules, conduct befitting a good colleague, integrity in general, professional integrity, moral awareness, fair treatment, values and standards, rules of conduct, integrity policy, example set by management, and communication about incidents. Questionnaires were served to civil servants placed other than at managerial level. Managements’ views were also obtained and these were compared with the non-management views. The NCA also asked employees about their opinion regarding management’s exemplary behavior and provision of ethical guidance through propositions like whether management demonstrate high ethical standards; whether disciplinary sanctions for misconduct strictly enforced; whether immoral behavior is punished; whether management regularly attach great importance to ethical behavior; whether management exert an ethical influence on decisions; and whether management respond adequately when an actual or suspected breach of ethical conduct occurs. This perception survey result was compared with the audit results of hard controls. Perception survey also collected views regarding values and standards of the public organization through provisions like whether the organization has formulated clear values and standards; whether colleagues knew values and standards of the organization; whether these were relevant for the job assigned or provide guidance; and whether colleagues apply these values and standards in taking decisions. 

Implementation: - The NCA issued its first government-wide report specifically on integrity in 1996. In 1998 it published an interim report on integrity policy as part of its regularity audit for the year 1997. These reports emphasized measures and regulations designed to prevent unethical conduct at the ministries.  It considered integrity in several reports in between 1997 to 2004 but these were not government-wide. In 2004 the NCA carried baseline measurement for integrity management of central government organizations. Progress made in preventive measures made ministries to put greater emphasis on influencing the attitude and behaviour of staff in such away to internalise the theme of integrity. More attention was directed to ‘soft controls’ such as dilemma training sessions, meetings on the theme of integrity and exemplary behaviour by management. Such developments prompted the NCA to include these soft controls explicitly in audit framework of 2009.( NCA Report, 2010:3)

The NCA included the 'soft controls' in its 2009 audit, with an idea to improve the effectiveness of integrity management, from a practitioner’s point of view.  It was not only to monitor to what extent these instruments were implemented, but also to be able to compare the relative effectiveness of both management strategies. To this end the NCA commissioned the InternetSpiegel program for use of their validated on-line survey instrument to measure the performance of integrity management through employee perception. (Montfort, Ina de Haan, Hogendoorn  and  Vermeeren 2010).

InternetSpiegel is a programme commissioned by the Ministry of Interior and Kingdom Relations. They develop standardized research instruments for public organisations to measure effectiveness of human resource management outcomes, such as employee satisfaction, terms of employment, working circumstances, professional pride, etc. In 2008 a quantitative internet survey of a random sample of 17000 civil servants from 19 organizations (13 ministries of central government and 6 central agencies) was carried out. . Work e-mail addresses were used to send respondents a unique link to the questionnaire. The data collection took place in a period of three weeks. The response rate of 38% gave data on 6,579 respondents within these organizations. InternetSpiegel used data in three different ways: - (1) to produce an SPSS- data file for analysis and reporting by the NCA;(2) to make benchmark reports for the participating organizations by aggregating the data on organizational levels to give them feedback and insight into their ethical performance; (3) and to test the adjusted questionnaire and a new validated explanatory model for use in the existing tool for integrity research in InternetSpiegel.     (ibid)

Report broadly concluded that nine of the ministries have strengthened their integrity management system while four did not show much progress during 2004 to 2009. Budget cut and spending reviews may hamper the maintenance of reasonable level of integrity management system. The median of positive replies received from employees on various questions( six in number) pertaining to exemplary behaviour are in the range of 38 to 52. Perception survey also shows that soft controls and a culture of integrity have a major bearing on the moral awareness of staff and on their ethical attitude to their work. Though management thinks positively about integrity policy, staffs think it has little impact. They are also unaware. ‘Hard control’ measures have improved since 2004 but there are some gaps. Measures such as uniformity of the registration procedure  for reports regarding unethical conducts,  violations, investigative protocol, reporting to Public Prosecution Service and registration of disciplinary sanctions, the amendment of provisions on whistle-blowing, and standard procedure for recording unethical acts have not shown desired results.(NCA Report 2010:10-12).  

Report was tabled in the parliament after obtaining comments from the ministries. 

Comparison of administrative structure and culture of the Netherlands and India is required to find out the relevance and/or feasibility of transfer of this policy. The next chapter makes an attempt in this direction.  

Chapter 5

Administrative Structure and Culture of India and the Netherlands
Administrative structures of the countries involved in transfer of policy need to be compared for finding feasibility of transfer or lesson learning for the recipient country. Administrative structure and culture include the roles of political executives involved in decision making, processes of accountability, and the statutory and non-statutory organisations responsible as well as responding to developments in the national integrity system. 

It is essential to know the compatibility of the value system of recipient organisation with the organisation from where policy is being transferred or lesson is being drawn. (Evans 2006:479-515). It is a difficult task. L.W.J.C. Huberts who prepared the Netherlands report of national integrity system of 2001 in another research article listed a number of limitations in measuring corruption which was similar to exploring the iceberg. ( Huberts et al 2006:265-294). Two comparative tables on institutions, facts and features of the Netherlands and India have been prepared and placed in Appendix 1 and 
2. Table in Appendix 1 is based on specific issues related to elements or institutions of national integrity system while in Appendix 2, the status of these institutions based on constitution and present perception or prevailing situation are compared and presented in tabular form.  

Before analyzing elements or institutions of national integrity system it is important to compare certain facts and features on broad parameters. The comparative table of these elements has been prepared based on TI ranking, geographical area, population, colonial legacy, political structure, civil services, vigilance organizations, ombudsman and supreme audit institution. More important, in TI’s CPI ranking the Netherlands and India stand on 7th and 87th position respectively as per report of 2010.

 In the political system in the Netherlands, there is no majority rule, but power is shared in coalitions that must be painstakingly assembled. The executive functions do not dominate the legislative, but stand in a delicately poised balance. The system is not based on majority or plurality but on proportionality which safeguards the minority. However in India, the governmental system is provided with other checks and balances and majority not proportionality is the basis for decision. In India multiplicity of parties, absence of majority of any political party in present coalition era, and above all, relevance of social welfare in electoral politics are some of the factors responsible for safeguarding interests of multiple religions, languages and cultures. 

In the Netherlands, there are no competitive entry exams for civil services; educational background, previous work experience and motivation are the three important recruitment criteria. This means that each department has its own recruitment policy and that recruitment is “appointment based” and is post oriented, not career oriented. This implies that all vacancies, at all levels, within the civil service are open to anyone, inside or outside the system, who meets the required job qualifications. For a promotion to a senior post in the Dutch civil service there is not a requirement in terms of a minimal number of years to be served within the civil service prior to appointment.
 On the other hand in India, the Constitution provides that for recruitment, methods of recruitment, promotion, transfer from one civil service to other civil service and disciplinary matters the Union Public Service Commission or the State Public Service Commission shall be consulted.  (Article 320 of Indian Constitution).Competitive examinations are conducted for selection to civil services. In the civil services there is no dearth of rules and regulations to check corrupt practices in India but these have not been implemented in  letter and spirit and thereby bureaucracy has been perceived as villain and all powerful. The “ mai-baap” concept       ( i.e. the ultimate authority) is prevalent among common people concerning the civil services. The sense of duty and vocation required for civil servants are missing in real life. Procedurally political interference is not expected but it is strongly felt at higher echelons of civil services in covert manner. “In this process of collusive corruption, appointments, postings and transfer play a prime role providing the bridge between corruption and political interference.” ( Guhan 1997: 11) 

The supreme audit institution is the Court of Audit in the Netherlands and the Comptroller and Auditor General (C&AG) in India. The NCA aims to audit and improve the regularity, efficiency, effectiveness and integrity with which the State and associated bodies operate. It also audits compliance with the Netherlands' obligations under international agreements. As part of this process, it passes on the results of its audits, as well as its accumulated experience, to the government,   parliament and those responsible for the bodies audited. This information is, as a rule, also available to the public. It `consists of audit findings, opinions and recommendations concerning organisation, management and policy.
 The broad objectives of audit for C&AG are to ensure legality, regularity, economy, efficiency and effectiveness of financial management and public administration mainly through assessment as to:

(1) whether the financial statements are properly prepared, are complete in all respects and are presented with adequate disclosures (financial audit);

(2) whether the provisions of the Constitution, the applicable laws, rules and regulations made there under and various orders and instructions issued by competent authority are being complied with (compliance audit); and

(3) the extent to which an activity, programme or organisation operates economically, efficiently and effectively (performance audit).

Both the institutions enjoy constitutional protection and independence from political interference despite the fact that they differ structurally in many places as discussed in the Appendix2. While members and president of the NCA represent political parties, the C&AG of India is from bureaucracy. In both countries, constitutions do not prescribe or proscribe such conventions. Creation of the C&AG is based on British system while the NCA traces its roots from the audit courts instituted by the Dukes of Burgundy in the late Middle Ages. ( Shetter 1987 :145) 

These facts and figures (as given in Appendix 2) are not sufficient to provide status of national integrity system. They provide an overview on broad parameters and culture prevalent in both countries. More discussion on these institutions (the NCA and C&AG) will be done in the next chapter particularly referring to environment in which these are working. Studies carried by scholars of different countries conducted under TI may provide relevant information.

Transparency International identified following institutions and/ elements for assessing status of national integrity system of different countries:- executive, legislative, political party funding, supreme audit institution, judiciary, civil services, police and public prosecutors, public procurement, ombudsman, investigative/ watchdog agencies, media, civil society, local government, and progress with anti-corruption strategy. Experts in this field prepared reports for the Transparency International on these items in the Netherlands and India in 2001 and 2003 respectively. L.W.J.C.Huberts prepared report for the Netherlands in 2001while R.B.Jain and P.S.Bawa prepared the report for India in 2003 with contribution from many eminent personalities involved in this area as per the acknowledgement. Despite passing of almost a decade these reports are still relevant.   A comparison of the Netherlands and India reports in a tabular form is placed in Appendix 1. There have been several changes thereafter but the comparative table suggests parity of administrative problems and resistance in both countries as well as status of strength and weakness of national integrity system. However intensities of administrative problems and resistance in both these countries are certainly different and non-comparable. 
In Indian context it can be pointed out that implementation of the Right to Information Act 2005 has brought an era of transparency and accountability in official procedures, primarily due to fear of public scrutiny of decisions and documents. Financial disclosure has been made mandatory for all public authorities in India. This has further improved the integrity system. In the Netherlands also many decisions like maintaining registers of gifts, etc, has strengthened the integrity system. 

Similarly in the legislative side there are many elements of integrity system wherein necessary actions to enforce them are yet to be taken. Both countries have independent Election Commissions but corrupt practices in political arena in India   are prevalent. There is yet to be transparent party funding of political parties who enjoy donations/ contributions from big business houses. Donations and sources are made public but parties get bulk of the funds from unnamed sources in India.

Judiciary is independent in both the countries. Despite this in India capability to deliver decisions free from corrupt practices have been marred by prevalence of corruption in judicial system and individual greed. Political interference in recent decades has been reduced. In certain cases judiciary has gone beyond the constitutional provisions and passed orders which pertain to executive field
. All these have called for judicial accountability bill which is yet to be tabled in the parliament.

It can be observed from the table given in Appendix1 that police and public prosecutors in India are not as independent as in the Netherlands. 

Another area of corruption is public procurement. Despite relevant rules and vigilance instructions available for public procurement, incidents of illegal and improper procurement are quite numerous in India. Bill on public procurement in India is under consideration.

In the Netherlands the constitution provides for ombudsman, which is lacking in India. Some of the states in India have appointed ombudsmen or Lokayuktas , but this office is yet to be created for the federal government. There has been strong civil society movement going on for creation of a strong ombudsman, called Lokpal in India recently. At present the bill on Lokpal is under active consideration of the Standing Committee of the Parliament. 

Unlike in the Netherlands, there are investigative and/ watchdog agencies in India and these are independent to a great extent. However political interference in the works of investigative agencies such as Central Bureau of Investigation has been alleged by opposition parties.
 Interestingly, when the same party is in power they do not make any effort to change the rules of the game. 

Media in India or in the Netherlands are independent. However, media’s freedom was curbed for a brief period during the Emergency period in 1970s in India. Independent and competitive media (both print and electronic) are able to come forward with investigative articles and any attempt to censor their activities has not been successful in India.

Civil societies in India in recent decades have become very strong and they are also coming forward with proposals for legislation besides watching or scrutinizing government activities like implementation of social schemes. As discussed in the next chapter the civil society is also reporting on performance and level of corruption in public organizations. They have been successful in exerting immense pressure for bringing to Parliament a bill on Lokpal.

 In India representation and participation of all sections of people particularly backward and weaker sections such as scheduled castes and women have increased manifold in local governments after 73rd and 74th Constitutional amendments. 

Comparison of facts, features and institutions relevant for transfer of policy suggest that administrative structures in both these countries are almost at par in terms of legal status, however, cultural differentiation due to multiple factors of difference in awareness, public participation in political process, failure of implementation of rules and regulations in letter and spirit, etc, have to be kept in view for finding feasibility of transfer or lesson-drawing for this policy. An analysis of idea, instruments and institution is therefore proposed in the next chapter.  

Chapter 6
ANALYSIS OF IDEAS, INSTRUMENTS AND INSTITUTION OF THE A.I.M. POLICY

With the background and implementation detail  of the policy and comparative analysis of administrative structure and culture of both the Netherlands and India discussed in the previous chapters, the NCA policy of assessing integrity management  system is now analyzed with particular reference to ideas behind this policy, instruments used and institution involved vis-a-vis its suitability in Indian context.

 Idea:- Position of the NCA in respect of integrity management system in the public organisation suggests that it   covers  the whole process of accountability of public organisations including statutory requirement of regularity of accounts , performance for effectiveness and efficiency, and transparency of  decision making process. In this context Prof Huberts commented during interview that integrity is primarily about quality of process leading to policy making or policy implementation. Values involved in quality of process leading to policy making or implementation are very important. Integrity is rather diffused but its audit is important for the whole framework of good governance. Further values of ability, effectiveness, impartiality, honesty, transparency, independence, conflict of interest etc cannot be audited like audit of money.  But it is important to audit ethics of policy content and ethical process.  

Dr. Moharir commented during interview that audit of decision making is very difficult; hence sample studies may be done to find whether they have deviated from / displaced the objectives. This should be done in confidentiality. File analysis may give such information.

Idea of the NCA of audit of integrity management system does not reflect the effect or conflict of values of individual and that of organisation. Distinctions between/ or among   individual’s value, social value and organizational values are not clear in the NCA’s framework. Values of the public organisations remain undefined. Conflict of individual’s values and organisational values or inter- personal clash of values are not addressed. In reply to the question regarding measurement of integrity involving moral values of individual and organization, Prof O.P.Dwivedi replied  :- “ Moral values of individuals may not necessarily coincide with organizational values ; however when government formulates ‘Integrity Management Policy’ that policy ought to include a certain number of basic values. The report that you have sent me does not detail these basic values; consequently, it is difficult to assess what values were included and what were left out.”  

Prof Bovens opined during interview that ‘ in the Netherlands integrity is not very political. There is reasonable consensus on what is acceptable and what is not acceptable’. Possibility of conflict of values between social values and organizational value may also be there. Some values may be contradictory.

Stress in the relationship between minister and top civil servants, relation of citizen as customer and civil servants as retailers in the changed scenario of financial management initiatives, change in accountability due to shift from accountability to parliament to responsibility to citizen, and relationship between employer and civil servants all raise questions about ethics of the public organisation (O’Toole 1993:154). However these appear to be untouched in the present assessment system. 

Interestingly civil servants association or unions are not involved in defining or assessing of values of the organization or individuals. Dr Terry Lamboo commented that unions are not a party to this  nor are they complaining.  

There is lack of clarity in assessing the integrity management system where institutional integrity or value superimposes itself on individual’s values as if the institutional value or integrity is sacrosanct in all time, places and objectives. Following this one has to accept that Nazi’s bureaucrats who were following the values of the organization with integrity were performing ethically. This may not be correct.

Idea behind this policy is noble and worth consideration but needs improvement to have holistic view because organizational integrity is the alignment of the following factors:
1.
Accountability: responsiveness to stakeholders (openness, transparency).
2.
Institutional Competence:  ability to deliver its mission and mandate and undertake internal justice and oversight activities

3.
Corruption control: enforcement and prevention activities within an organizational context 

4.
Core Values – ethics infrastructure that promotes desired conduct and sanctions bad behaviour

5.
Leadership – the political will within organizations to undertake integrity reforms and incentives for good governance.  ( van Hulten 2010)
.

Idea of promoting integrity instead of primarily directly fighting corruption has socio-psychological impact (ibid). Idea behind audit of integrity management system does have universal appeal and despite limitations in present form, it can certainly be used for generating positive vibes and promoting ethics in the public organizations.  

Instruments of measuring ethics:- Instruments used in the NCA policy of A.I.M. need to be examined for their sufficiency, limitations, effectiveness, and alternatives. Their impact on the system also needs to be explored.

(1) 
The NCA policy of A.I.M. used both hard and soft controls for measuring integrity management systems of public organizations. However  in this research emphasis is more on soft controls. In this context,  Prof.  O.P.Dwivedi answered to the question-“Can ethics (or integrity) management system be audited? Is it desirable to assess integrity or ethics management system on the NCA model?” in the following way:-“To audit any thing, there must be some specific parameters well established in advance against which the progress or lack thereof can be measured. The integrity report on pages 26-27 mentions subjects such as code of conduct, risk analysis, internal control, etc. But for me to assess the audit report, one needs the full information about those parameters. The NCA model does not appear to be clear enough, at least from a distance. Of course, ethics or integrity can be assessed but when there are measurable standards and factors well known in advance”. 
(2) 
The sufficiency/ insufficiency of instruments are linked with the limitations of instruments being used. One of the main instruments is perception survey. Success of perception survey in other organizations is not very perceptible. The case of corruption perception survey conducted by Transparency International is one of the examples. Methods adopted and results arrived at have been criticized by scholars like Michael van Hulten (2007)
 and Galtung (2006).  Bias on account of region, economic level , respondents in survey and methodological failings such as including only givers and abetters ;irregular and controlled country coverage;90% of the people missing from survey; imprecise  and ignorant sources; too narrow definition of corruption;  and trends not being measured have been pointed out.  

One of the Indian interviewee (secretary level officer) commented that the drug-traffic, arms deal, and transfer of black money are main instruments of international corrupt practices. It is observed that countries with legal consumers of drugs (e.g. the Netherlands), manufacturers and exporters of arms (e.g. Sweden) and ‘bankers’ for black money (e.g. Switzerland) are placed as less or corruption free countries in CPI of TI while producers of drugs, purchasers of arms and generators of black money belonging to undeveloped or underdeveloped countries are at the other end of the index. In other words, subjectivity of perception survey and allegations of bias make this instrument vulnerable to severe criticism. 

There is ample scope to develop the instruments of perception survey for getting the right picture. One of the elements in integrity management is exemplary behaviour particularly of persons at the top. On being asked a question on mechanism to measure exemplary behaviour at top by the NCA it was replied that instruments used by the NCA in measuring exemplary behaviour or moral values and behaviour are yet to be fully developed. (interview with Dr. Ina Hopman). 

Perception is variable and not a concrete fact. But perception is something one can use and further employees act as per the perception only.(interview with Prof Kolthoff). Hence perception though different from reality, as Dr. Moharir commented, needs to be analyzed carefully for its application and utility. The perception survey has its own limitations. Despite this it is desirable to improve the system to get less prejudiced picture.   
(3)
Instruments measuring ethics and integrity need to be checked for their effectiveness. Prof Bovens opined during interview that ‘individual’s integrity and organization’s integrity   have to be linked for assessing integrity …how many cases of integrity violations are there? What is the performance?. Accountability is more important’. He argued that theory behind integrity management is checks and balances- legal and social checks and balances. Instruments used for this purpose, therefore, should be comprehensive to measure effectiveness and sufficiency of legal and social checks and balances.  

Suzanne Verheij and Alain Hoekstra comment that these instruments are checking the output and not the outcome. These are just checking whether the integrity system exist in the organization. 
Prof Huberts also have serious doubts about effectiveness of integrity instruments. He during interview commented that audit offices have to be sensitive to integrity instruments and critical approach is required. Further success of integrity system is not being checked but audit of availability of system is being done. Effectiveness of these instruments is yet to be established. He has advised checking the effectiveness of integrity policies and instruments.( Huberts, Maesschalck and Jurkiewicz 2008 :257) 
(4) 
An attempt was made to explore sources other than what the NCA used for AIM system. Alternative instrument which is important from integrity management system of public organisation is the way public organizations execute transparency tools like freedom/ right to information. Interviewees opined that it would be desirable to include assessment of public organisations with reference to their behaviour with transparency instruments. Assessing the performance of freedom of information may give good idea about elements of integrity within the organisation. 

(5)  Another aspect of application of these instruments on the system is whether these increase the burden on the existing system. Measuring or assessing integrity management through instruments of integrity policy pertaining to hard control adds only another layer of control making little difference at ground level; and monitoring of hard control can be done by the administrative ministries.( interview with Prof Bovens). It does not mean that hard control is not required. Dr. Moharir commented that in Dutch context hard control is not very important compared to Indian context. Performance criteria should include ethical behavior. Civil servants’ performance should be assessed by matching it with the organisation’s performance. 
Institution:- In the Netherlands there is administrative machinery to look after integrity of civil servants and advise them in ethics dilemma situations. A civil servant interviewee confidently stated that ‘Integrity officer will protect my right(s). He directly reports to Secretary General. He may or may not be from my ministry.’ Ethics and integrity are given due importance in the central government and municipalities. Perception surveys of the municipalities are carried out by the Ministry of Interior and Kingdom Relations.( Interview with Dr.Terry Lamboo).  Municipalities have advisers on this issue. In the private sector also ethics and integrity are audited by the independent agency. There are independent institutions both in government and private sector to carry out such exercises. However, in the Netherlands, the NCA has taken the responsibility of carrying out this exercise.

 
In 2001 the NCA included it in the mission statement of the organization that it ‘specifically reviews integrity in the functioning of the government’.(Annual Report 2002:7) “ Integrity is an important topic encountered by the Court of Audit in its work. Checking and improving integrity in the work of the State and its associated institutions is an integral part of our work. In 2002 the Court devoted much consideration to the way in which this theme is incorporated into its investigative programme. Not only is integrity a key aspect of our regular audits, but we also conduct audits devoted specifically to it.”(ibid: 18)
However, as per Article 76 of the Constitution of the Netherland, the Court of Audit is “responsible for examining the State’s revenue and expenditure” ,which does not give scope for commenting on governance or auditing integrity of the public organizations in strict/narrow interpretation of the phrase used in the constitution. However, the NCA derived authority by emphatically focusing on the functioning and the performance of the public service whose assessment as a part of good governance became a part and parcel of its constitutional obligation. 

During interviews with professors, politicians or bureaucrats it was observed that interviewees were fully confident about the role of the NCA in carrying out the exercise of integrity management audit. The NCA has build up insurmountable trust of citizen and its donning of a new hat remains unchallenged in academic arena. In political field also, they have enjoyed support of Minister of Interior and Kingdom Relations.

The Reports of the Audit Institutions are politically sensitive and hence it needs a lot of caution to enter the political arena particularly with subjective issues like ethics, integrity, morality and values etc. In her interview Ina Hopman stated the idea fitted in the system as the NCA does not do financial audit in conventional sense. That they had ‘developed methodology at two levels : we approached coordinating ministry the Ministry of Interior and Kingdom Relations as well as separate  Ministries. Secondly, we liaised with the civil servants responsible for the development of policy and they commented before the report was made public’.  Despite this, possibility of political controversy arising out of such Reports cannot be denied as subjective things like ethics, integrity and morality etc. in the public organization may result into unwarranted and unwanted criticism of supreme audit institutions of any country. 

The audit institutions are also subject to manipulations by the Administrative Ministries. In the interview Prof. Hulten narrated his experience when he was adviser to the Minister as to how bureaucracy prepared a document just to suit the NCA. Even the facts and figures which are audited and reported by supreme audit institutions lead to political controversies as per the convenience of different political parties. Hence, adventure in this field requires a strong culture of integrity in the society as well. In the Netherlands which is a comparatively less corrupt society, the NCA report may not create political controversy till it is critical about particular ministry. 

Institutions which are given this kind of responsibility tend to create a space for themselves as stated by Prof. Huberts in his interview. Whichever institution is identified for carrying out this kind of exercise, it will create a space for itself. In  the present context one can see that the constitutional mandate of the NCA is limited only to the examining of State’s revenue and expenditure but they have used the citizen’s trust to intervene in the field of good governance; and drawing authority   from there they ventured in the  field of audit of integrity management. It is interesting to note that Ombudsman  has the duty as per  the Article 78a(1) of the Constitution of the Netherlands to “ investigate, on request or of his own accord, action taken by administrative authorities of the State and other administrative authorities designated by or pursuant to Act of Parliament.” Since the Ombudsman is addressing the complaints of individuals it is apparently having more information regarding performance and delivery of the public organisation. Interestingly the Ombudsman has not been selected to carry out this kind of exercise. This issue was discussed with the interviewees and they replied in technical terms that ombudsman’s duty is not to audit or prepare integrity Report. But, on the same logic, it can also be stated that the duty of NCA technically may not include carrying out this kind of audit.  Prof. Huberts provides plausible suggestion in his interview when he states that whichever institutions you engage, it is crucial that political and administrative leadership really want anti-corruption and integrity measures. 

However the same situation does not prevail everywhere. Though supreme audit institutions carry out certain functions which are obliquely covered under audit, they prefer to get it written in the statute. In case of the UK, the National Audit Act 1983 specifically enables the comptroller and auditor general to carry out audit of effectiveness, efficiency and economy.
In Indian context it has been agreed position that audit is essentially an activity relating to accounts and finance. Irregularities other than those relating to accounts or improprieties of non-financial nature do not come within the ambit of audit unless they also happen to have an accounting or financial aspect. (Iyer 1997:91). “Corruption can be best controlled and investigated when Audit performs its own mandated and professional functions diligently and then leaving it to other specialised agencies to pursue further inquiries into possible corruption.”(ibid: 93).  In India reports of C&AG has not only raised political storm but politicians do not refrain from passing comments on the constitutional body itself in respect of its role and methodology. During NDA regime, disinvestment minister criticized C&AG for not consulting his ministry (which the latter did not accept).
 Similarly the then Prime Minister suggested improving the system of audit to make space for initiatives by the bureaucrats or reducing red-tapism.
 However the same was criticized by the then opposition party, the Congress.
 In recent years, the telecom minister criticized C&AG for estimation of loss
 in the 2G spectrum case, which was taken seriously by the chairman of Public Accounts Committee
. Suitability of C&AG’s report for political ends seems to be the basis for appreciating or criticizing the reports in the largest democracy of the world. One of the Indian respondents suggested that integrity audit of the institution responsible to carry out integrity management audit should also be done.

Indian interviewee suggested that training institutions should be given the role of assessing the integrity of public organization. At individual level imparting training or dealing with ethics for the civil servants is the role and responsibility of Australian Public Service Commission. Hence the suggestion is plausible. 

Comparative position of the policy of A.I.M.
Before concluding a comparison of the NCA policy of A.I.M. with models of the UN and Civil Society, Bangalore may indicate the strength and weakness of this policy. For this purpose a survey conducted by a professional group on demand of the UN Secretariat for their staff working in different places has been taken.  Another survey is Citizen Report Card prepared by a civil society of Bangalore, India. Main elements of the comparison of these reports are provided here which may give some insights in assessment of integrity systems. 

Table: - Comparison of reports on integrity and qualitative aspects of the organization 
	SR NO
	ITEM 
	The Netherlands
	UN

	Public  organizations,  Bangalore

	1
	NATURE OF ORGANI-ZATION
	Public organizations of  central government
	International organization with offices in different countries
	Public utility services  in the city

	2
	OBJECTIVE
	Assessing the current state of integrity management at all ministries
	To measure both attitudes and perceptions  about integrity among UN staff
	Ranking different public services  on quality of their performance through objective assessment of qualitative and quantitative aspects  based on citizen’s voice 

	3
	NAME AND TYPE  OF ASSESSING BODY 
	THE Netherland Court of Audit;  supreme audit institution of the country

(InternetSpiegel  carried out the research for the NCA.)
	Deloitte & Touché LLP; Private Consulting organization 


	Public Affairs Centre, Bangalore ; no profit  civil society organization 

	4
	RESPONDENTS
	Random sample of civil servants of the same organization
	 all the staff and leaders
	Citizens availing the services 

	5
	RESEARCH METHODO-LOGY
	Checking records, comparison with previous baseline, and perception survey through questionnaire online
	The UN Integrity Perception Survey content was developed based on focus groups and

interviews with the UN staff and leaders in a variety of duty posts. Focus groups were conducted

in the US, Kenya, Thailand, and Kosovo. Subsequently, a draft pilot questionnaire was developed, with guidance from the OII Working Group, and pretested with staff at

Departments/Offices/Programmes in the same geographical locations. A second pre-test/pilot of

the survey was then administered using the Web-based survey technology. Finally, minor edits

were made to the questionnaire prior to the full administration in early February, 2004
	CRC study is organised on the following lines

;- a) identification of issues through focus group discussion, (b)designing the instruments, (c) identifying the scientific sample for the survey, (d)survey  conducted by an independent agency,          (e) collection of qualitative data,                (f) placing the report in public domain and   (g) implementing advocacy and partnership arrangement 

	6
	AREAS OF SURVEY
	Integrity management system  which includes integrity policy, code of conduct, risk analyses ,internal controls,, integrity audit, procedure to deal with actual or suspected breaches of ethical conduct, registering reports, breaches and disciplinary sanctions,  investigation protocol, reporting of incidents to the Public Prosecution Service
	Questionnaire comprised of questions relating to organizational values, rules and standards of conduct, organizational practices, organizational culture, leadership and demographics of respondents.
	Feedback from users regarding accessibility, availability, usage ,quality and  reliability of services; incidence of problems and responsiveness of service providers; hidden costs – corruption and forced investments; satisfaction with service ; reasons for dissatisfaction; and suggestion for improvements  

	7
	INTERVIEW DONE
	
	Leaders before preparing questionnaire
	Focus group discussion

	8
	PERCEPTION SURVEY
	Yes
	Yes
	Yes

	9
	CONCLUSIONS
	The general picture revealed by our audit is that although the majority of ministries have made progress in recent years in developing their integrity management system, the familiarity of their staff with the

integrity provisions still leaves something to be desired. The extent to which integrity measures influence the awareness and attitude of staff in practice still requires attention. The exemplary role of management is essential in this connection. To ensure that the results achieved in the field of integrity management are not lost, it is important for the Minister of the Interior to continue providing a stimulus for action when carrying

out her coordinating role.
	Deloitte has identified potentially high impact actions derived from the research findings. These actions include: providing a safe milieu, following up on survey findings, improving the

performance management system, providing continuous employee feedback, and enhancing

integrity training and development.
	CRC provided benchmark for adequacy, access  and quality of public services, and measures of citizen’s satisfaction to prioritize  corrective action. It also provided indicators of problem areas, alternatives and reliable estimates of corruption. 


(Complete table may be seen at Appendix 3)

Unlike quantitative reports these surveys cannot be compared one against the other. Nevertheless, certain lessons can be learnt from these reports such as that (a) research methodology used for this purpose should include focus group discussion. (b) Interview of the participants and response and interviews of the service–users may give a better and complete picture of the public organization. (c) Professionalism and independence of agency involved in conducting survey can make the report more credit-worthy.      (d) Perception survey can be used as an instrument to assess the qualitative aspects of the organization. (e)There is no single or readymade solution to assess integrity and value system of the organizations. 

Policy of audit of integrity management system in the Netherlands remains an internal affair of the ministries and it has not been tested against the users of the services, hence critical appreciation of the system is lacking. 

Secondly, using the services of InternetSpiegel, a programme under the Ministry of Interior and Kingdom Relations, creates unnecessary space to doubt the objectivity of the report, particularly in view of the fact that there are several independent private companies which are expert in this field. Since the idea of integrity management derived  from broader principles of NPM which in turn gets inspiration from guiding principles of the private sector, it would be more logical to get the perception survey done from an independent professional agency to assess integrity of public organizations whose values are expected to be  market type rather than vocational. It may be pointed out that when the United Nations carried out integrity survey it involved an expert and independent consultancy agency to furnish report on integrity status of the organization. Using an independent agency for perception survey may be desirable.  

Thirdly, despite noble idea of fostering integrity in the public organizations, lack of input from the users or citizen leaves the report imbalanced. Perception survey limited only to staff apparently fails to provide complete picture. It would have been better if perception survey also included users or citizen to find the strength or weakness of the integrity management system. A good example in this context is  Citizen Report Card of Bangalore which involved the users of public services in their  perception survey for assessing performance and integrity of the municipal bodies.( Thampi and Sekhar2006:233-250). 

Fourthly it is important to take follow up action on the report. Indian interviewee cited the case of polling done to find out most corrupt Indian Administrative Service officer in the state of Uttar Pradesh by the members of the service and despite identifying them no action was taken against them. This sets wrong example and causes frustration in the society.

Policy of A.I.M. of the NCA in the present form may be more suitable for countries which are less corrupt and the gap between citizen and state is negligible. Ideas, instruments and institution involved in this policy are source of inspiration and much need to be done before its acceptance in the countries like India.

Chapter 7
CONCULSION AND REFLECTIONS
Values are dynamic as well as static in nature; and their contradictions and conversions into actionable and measurable forms remain serious issues of considerations for philosophers and public administrators from ancient times. A trend is emerging where efficiency, effectiveness and economy are being quantified for the measurement of ethics/ integrity of the organizations. Public organizations unlike the private organizations are not driven by profit motive and the elements of service and utilitarian values for benefit of maximum people/ citizens remain the predominating idea. Secondly exercise of discretion, one of the main reasons of corruption or chance of exercising ethical decision is prominent feature of public organization due to their multiplicity of goals which includes social welfare. Quantification of the three ‘E’s does not manifest the vocation or sense of duty or trust imposed by the citizens in them in real sense because these values may not be compatible with managerial goals of the organization. However, impact of NPM/NPS on public organizations can be seen in the attempts of measuring and improving state of ethics/ integrity through various instruments whose reliability and effectiveness are yet to be established.   


 The design, performance and success of the NCA model of assessing integrity management system have not reached the stage where conclusive remarks can be made. Usage of hard and soft controls to measure ethics in public organizations may add additional layer of control over and above administrative checks. But these controls and instruments to improve ethics in public organizations lack credibility in public administration as the outcome of these instruments are still to be verified. There is almost unanimity that hard controls are not successful and sufficient methods of improving ethics / integrity in the organizations.  Presently ,  the NCA model of assessing the integrity and the results thereof have been accepted by  the Dutch  political circles, academicians and bureaucrats who did not raise any apprehension or critical comment in this regard. Nevertheless, the real test of its validity, reliability and acceptability in academia, civil society and political circles can be possible only when its results throw critical remarks and negative comments about particular institutions. Further these need to pass the litmus test of triangulation by the results obtained through other methods and different participant population. In present form there is no process of triangulation of results/ conclusions.  


The NCA’s idea of changing strategy from only fighting corruption to promoting ethics is commendable and needs to be replicated in all the countries and societies. So far as India is concerned, the level of corruption in the Netherlands and India does not match at any place. The size, social stratification and division within society on various accounts as well as social awareness of the people are incomparable. However constitutional status and protection provided to audit institutions in both the countries are at par.  Convention of not appointing political leaders as C&AG in India, unlike Members and President of the NCA, makes it less controversial in real terms. Administrative structure because of size, recruitment and conditions of service in both the countries is also not comparable. In India, the problem of integrity is graver in the sense that citizens have still to demand rights and their fulfillment rather than exerting rights as part of citizenship.  Merger of citizen and State as one entity (Interview of Prof. Bovens) is still a far cry in the Indian democracy. There is no dearth of Rules, Regulations, Codes and Manuals to enforce ethical behaviour in the public organizations but success rate of these methods is still far from satisfaction. 

This policy of NCA can be a source of information for promoting ethics in public organisations but this is not sufficient in itself as involvement of civil society too to improve the method of perception survey  and carrying out it by different agencies are desirable to find out ethics level in public organizations.  Declaring some institutions as poor on account of integrity is not going to be helpful as people with low commitment to ‘larger interest of the country’ may prefer to come there since sense of duty and belongingness to the society as a whole are weak and are not being related to merit-assessment and/ or rewards of individuals. It may not help the public organisations at the end. (Interview with Prof Hulten) 

So far as India is concerned, C&AG as an institution of implementation may not be the right choice for this Policy particularly in respect of soft control. The C&AG is doing financial audit and performance audit and thereby making the public organisation accountable to Parliament, being the supreme body in the democratic country. Even in respect of hard control there are other organisations such as Central Vigilance Commission who can discharge these responsibilities. Secondly,   politicizations of C&AG Reports even on facts and figures reduce any hope or scope to take up an issue which is subjective in nature and depends upon perception of the people whose reliability is still to be established even in the countries practicing it. Thirdly, any advice on ethics by audit authorities on account of perception survey may not be taken positively by the political circles. Recent cases of C&AG Report on issues like ‘estimation of loss’ in 2 G scam etc., have not gone well and are not encouraging even in long term
. Instead it will be desirable to implement the idea of promoting ethics and integrity in public organizations (and thereby amongst civil servants) through training institutions as suggested by an ex-secretary level officer of India; or through the Lokpal office which is under consideration of Standing Committee of Parliament, as suggested by Dr. Moharir; or through public service commission as practised in Australia. However, for the last option (i.e. public service commission) amendment in the Constitution is necessary. 
Promoting ethics and integrity in public organization as a measure to fight corruption in public life is laudable and positive idea. Auditing the integrity management system of public organization may be possible when “there are measurable standards and factors well known in advance”. (Reply of Prof. Dwivedi).  It can certainly be a source of inspiration even amongst the most corrupt countries but treading on the path of soft control with the help of perception survey needs careful steps before its implementation, including in selection of implementing institution. Further role of individual is very important in maintaining the ethics and integrity of the public organization. Audit system alone cannot suffice for this enormous task.  
At the end, values involving ethics and integrity can be inculcated but not imposed by public authorities. Institutional integrity audit can be helpful in improving the situation but in Indian context what is more required is countless “.. ‘mini Mahatma Gandhis’, not small in their approach or values or thought , but each in his or  her own way  undertaking an effort however small to set right some of the wrongs that afflict our country” (Hooja 2011: 40). 

In conclusion, words of Yudhishthira , the only person as per Hindu mythology who reached heaven in human body , need to be quoted as an advice to civil servants of  public organizations :- 

“I do not act for the sake of the fruits of dharma. I act because I must. Whether it bears fruit or not, buxom Draupadi, I do my duty like any householder..... I abide dharma, full-hipped woman, not for its reward.....but by its nature my mind is beholden to dharma.” (Mahabharata III.32.2-4 as cited by Das 2009:65-66).
Appendix 1

Table: - Comparison of elements of institutions of national integrity system of the Netherlands and India
	INSTITU-

TION
	ELEMENTS
	THE NETHERLANDS (Report of 2001)

	INDIA

  (Report of 2003)

	REMARKS

	Executive
	can citizens sue government 
	Yes
	Yes
	Financial disclosures and Right to Information Act 2005 have made government more transparent in India.

	
	financial disclosure high level officials
	No
	
	

	
	conflict of interest rules
	yes
	Yes
	

	
	rules on gifts and hospitality
	yes
	
	

	
	registers on gifts and hospitality power
	no
	
	

	
	give reasons for decisions
	Yes
	
	

	
	power: contract and licensing 
	Yes
	
	

	
	administrative checks, balances
	yes
	
	

	Legislative
	approve the budget
	yes
	Yes
	

	
	exceptions to legislative approval
	no
	
	

	
	conflict of interest rules parliament
	General; refusal of code of conduct
	
	

	
	rules gifts and hospitality
	General ; no code of conduct
	Yes; committee on ethics  
	

	
	registers for gifts and hospitality
	Partly ; register for travel and jobs ( not on gift)
	
	

	
	powers to enforce disclosure
	No
	
	

	
	staff to investigate allegations
	No 
	
	

	
	powers of sanction on parliamentarians,

invoked
	no
	
	

	
	(independent) electoral commission
	yes
	Yes
	

	Political party funding
	rules on political party funding
	No; only rules about making transparent gifts
	No
	 There is no political party funding in India.



	
	donations and sources made public
	partly
	
	Donations and sources are made public but parties get bulk of the funds from unnamed sources in India.
  

	
	rules on party expenditures
	No
	
	no

	
	party accounts published
	Yes
	
	yes

	
	accounts checked by independent institutions
	unknown
	
	By income tax department

	
	investigations by independent institutions
	no
	No
	no

	Supreme audit institution
	independent national auditor
	yes
	Yes
	India’s CAG is well established organization which is asked to carry out audit of UN bodies.  However, further refinement of audit procedure and practices are required to enable audit to work as a better tool to ensure good governance. ( Hooja 2011:33-41)

	
	all expenditures audited annually
	no
	
	

	
	reporting up to date
	Yes
	Yes
	

	
	reports debated by legislature
	Yes
	Yes
	

	
	all expenditures in official budget
	yes
	Yes
	

	Judiciary
	courts jurisdiction to review executive
	Partly
	Yes
	

	
	independent judges, investigative magistrates
	yes
	Yes
	

	
	recruitment and promotion on merit
	Yes
	Yes
	

	
	recruitment and promotion on merit
	Some; recruitment and promotion on merit
	Yes  it is with judiciary
	

	
	attention integrity in education system
	some
	
	

	Civil services
	laws with sanctions for bribery
	Yes
	Yes
	

	
	rules political independence

recruitment, promotion on merit
	Yes
	Yes
	

	
	rules to prevent nepotism, cronyism
	General
	Yes
	

	
	rules and registers gifts and hospi tality
	Rules are there but no register
	Rules are there
	

	
	rules on acceptance gifts and hospitality
	Yes
	Yes
	

	
	registers up to date

powers to enforce, staff, sanc tions, invoked
	No
	
	

	
	restrictions post public service
	No
	Yes
	

	
	procedures and criteria decisions published
	Yes
	
	

	
	complaint mechanisms and whistleblower

protection
	Some
	No
	

	
	means for complaints by the public
	yes
	
	

	Police and prosecutors
	independent commissioner of police,

appointments, functioning based on merit
	Yes
	Yes
	

	
	public prosecutors independent
	Yes
	No
	

	
	special units for investigating and

prosecuting corruption crimes
	Limited
	
	

	
	independent mechanism to handle

complaints of police corruption
	Yes
	No
	

	
	civil society role in complaints
	Yes
	No
	

	
	have police officers suspected of corruption

been prosecuted
	Yes
	Yes
	

	
	cases of corruption within the prosecuting

agencies: police, prosecutors,

judges
	Yes;no;no
	
	

	
	legislative instruments of the police and

public prosecutors for corruption/bribery
	No special; no integrity testing or special

instruments for this problem
	
	

	
	private -to private corruption punishable

by law? law applied?

cases of prosecution, success

reasons
	in law,

but no topic in public debate nor in judiciary practices
	
	

	Public procurement
	rules requiring competitive bidding for all

major procurements
	Yes
	General financial rules and court decisions are the basis of public procurement
	Bill on public procurement in India is under consider-ation.

	
	rules laid down in public documents
	Yes
	
	

	
	limitations on sole sourcing
	Yes
	
	

	
	procurements widely advertised
	Yes
	
	

	
	procurement decisions made pub lic
	Yes
	
	

	
	procedure to review decisions
	Yes
	
	

	
	decision review in court
	Yes
	
	

	
	provisions for blacklisting of companies

proved to have bribed
	No ; in preparation
	
	

	
	rules and procedures to prevent nepotism/

conflict of interest
	No
	
	

	
	monitoring assets, incomes, life styles of

public procurement officers

	No
	
	

	ombudsman
	an ombudsman to which citizens can make

complaints about maladministration
	Yes
	No ombudsman at the centre
	Bill on Lokapal is under consideratio-n of Standing Committee of the Parliament. Certain states have ombudsman, as Lokayukta  whose reports have created political upheaval.



	
	ombudsman independent
	Yes
	
	

	
	appointments based on merit
	Yes
	
	

	
	appointee protected from removal without

relevant justification
	Yes
	
	

	
	has an ombudsman been removed
	No
	
	

	
	can petitioners complain anonymously if they

fear possible reprisals
	No
	
	

	
	reports of the ombudsman published
	Yes
	
	

	
	Does the government act on the

Ombudsman's recommendations
	Yes
	
	

	Investigative / watchdog agencies
	Are there special investigative or watchdog agencies?
	no
	 yes
	

	
	Are they independent? Are appointments required to

be based on merit? Are appointments generally based

on merit? Are the appointees protected from removal

without relevant justification? Are their reports

published (other than when criminal charges are

pending)? Do they report publicly to the legislature on

the general scope of their work? Can people complain

to the agency without fear of recrimination?
	
	To great extent
	

	Media
	Is there a law guaranteeing freedom of speech and of the press?
	Yes
	Yes
	

	
	Is there censorship of the media?
	No
	No ; earlier attempts  to censor media through legislation had  been made , but were not successful.
	

	
	Is there a spread of media ownership?
	Yes
	Yes
	

	
	Does any publicly-owned media regularly cover the views of government critics?
	Yes
	Yes
	

	
	Have journalists investigating cases of corruption been

physically harmed in the last five years?
	No
	Generally not
	

	
	Does the media carry articles on corruption?
	yes
	Yes
	

	
	Do media licensing authorities use transparent,

independent and competitive cri teria and procedures?
	Yes
	Yes
	

	
	Are libel laws or other sanctions (e.g. withdrawing of state advertising) used to restrict reporting of corruption?
	No
	In rare cases
	

	Civil society
	Does the public have access to information

and documents from public

authorities?
	Yes
	
	

	
	Do the public authorities generally cooperate

with civil society groups?
	Yes
	Yes
	

	
	Are there citizen’s groups or business

groups campaigning against corrup tion?
	No
	Yes
	

	
	Are there citizen’s groups monitoring the

government’s performance in areas of

service delivery, etc?
	No
	
	

	
	Do citizen’s groups regularly make

submissions to the legislature on

proposed legislation?
	yes
	
	

	Local government 
	Is there a legal requirement that meetings

of city/ town councils be open to the

press and public?
	yes
	
	Represen-tation and participation of all sections of people particularly backward and weaker sections such as scheduled castes and women have increased manifold after 73rd and 74th Consti-

tutional amendments in India. 

	
	Are there clear criteria restricting the

circumstances in that city/town councils

can exclude the press and public
	yes
	
	

	Progress with government strategy
	Has the government announced an anticorruption

strategy and a timetable for

implementation?
	Yes
	
	

	
	How much of the strategy has been

implemented?
	A lot
	
	

	
	Is the government meeting its own

timetable?
	yes
	
	


Appendix  2 

Table:- Relevant Facts, figures and features of the Netherlands and India
	Sr. No.
	Item
	The Netherlands
	India

	
	Rank as per Transparency International in 2010
	7th ( score 8.8)
	87th ( score 3.3)

	
	Geographical area
	41,526  square km
	3,287,263 square km                        ( seventh largest in the world)

	
	Population               ( estimated in 2011)
	16.8 million
	1.21 billion (second largest in the world)

	
	Colonial legacy
	Possessed huge colonies most notable being Indonesia and Surinam. Cape Colony till 1788 was a colony of the Netherlands.

However the Netherlands was the biggest loser among the occupied countries during second world war. While population increased by 5%, 10% of all  the housing was destroyed. 30% of industry was destroyed, there was loss of productive capacity by 40%. The transport system was at standstill with 20% of rolling stock left. In all, including deported Jews, 200,000 Dutch citizens lost their lives while 400,000 non-Jewish men were sent to do forced labour.            ( Shetter 1987: 230) 
	 Became independent from British occupation in 1947.

India experienced the worst kind of partition causing death and destruction of lives of millions of people in the name of religion.

	
	Political structure
	Constitutional monarchy,
	Parliamentary Republic 

	
	
	Parliamentary Democracy
	Parliamentary Democracy

	
	
	Twelve administrative regions named provinces under governor  and these are further divided into municipalities
	Union of 28 states and 7 union territories (Article (1) of the constitution).

	
	
	Multiparty system
	Multiparty systems including national and strong regional parties 

	
	
	The governmental system is organized without built-in checks and balances among the branches. Its operation is based entirely on unwritten agreements assuring basically a democratic procedure, one working along the line of compromise and consensus. There is no majority rule, but power is shared in coalitions that must be painstakingly assembled. The executive functions do not dominate the legislative, but stand in a delicately poised balance. The system is not based on majority or plurality but on proportionality which safeguards the minority.(ibid:150-151)   
	The governmental system is provided with checks and balances and majority and not proportionality is the basis for decision. Multiplicity of parties, absence of majority in present coalition era, and above all, social welfare being the dominating philosophy are some of the factors responsible for  safeguarding interests of multiple religions, languages and cultures.

	
	Civil services
	The Dutch public service is organised in twelve sectors, of which the central government is one (civil staff of the state). In addition, the Senior Public Service (SPS) represents the upper echelons of the Dutch civil service. Its members are the senior managers who bear overall responsibility for manpower and resources: the secretariesgeneral,

directors-general, inspectors-general and directors (at scale 15 and above) of the various ministries, and the administrative directors at a number of High Councils of

State. 


	Civil services consist of all-India services, central services, and state services.  Merit and selection are the basis of representation to upper echelons of civil service. 

Civil services is the product of two set of influences : British tradition and the democratic welfare system.( Dwivedi and Jain 1985 :33) 

	
	
	The legal basis for Dutch civil service law is found in the 1929 Civil Service Act

(Ambtenarenwet). Civil service law is distinct from general labour law on three main

issues. First, civil servants do not have a contract of employment, but are employed

on the basis of a (unilateral) public appointment. Second, they are subject to specific

disciplinary legislation, the procedural law of which was moved from the Civil Service

Act to the General Administrative Law Act (Algemene wet bestuursrecht). Third, they can only be dismissed for specific reasons, specified in the General Civil Service

Regulation (Algemeen rijksambtenarenreglement).

Civil servants receive an unilateral appointment from the governmental body that employs them. The terms under which civil servants are employed are to be laid down by law on the basis of a governmental decision for which the minister of

Interior Affairs is responsible to parliament
. 
	Civil service has got constitutional protection. ( Article 311) Separate rules for different categories of services have been enacted by the legislative bodies.

	
	
	There are no comparative entry exams; educational background, previous work

experience and motivation are the three important recruitment criteria. This means that each department has its own recruitment policy and that recruitment is

“appointment based” and is post oriented, not career oriented. This implies that all

vacancies, at all levels, within the civil service are open to anyone, inside or outside

the system, who meets the required job qualifications. For a promotion to a senior

post in the Dutch civil service there is not a requirement in terms of a minimal number of years to be served within the civil service prior to appointment.


	Constitution provides that for recruitment, methods of recruitment, promotion, transfer from one civil service to other civil service and disciplinary matters the Union Public Service Commission or the State Public Service Commission shall be consulted.  (Article 320)

Competitive examinations are conducted for selection to civil services.

	
	Vigilance organisation
	An Anti-Corruption Bureau with a more general task concerning corruption is lacking in The Netherlands.

	Central vigilance commission has got statutory status. 

	
	ombudsman
	National ombudsman (Article 78a)
	No ombudsman for central government / ministries .  However, Lokayukts or ombudsmen are appointed in a few states. A bill for Lokpal also at Centre is under consideration. To make it stronger a civil society movement was led by Anna Hazare at national level.  

	
	Supreme audit institution
	The  Court of Audit
	 The Comptroller and Auditor-General 

	
	1.1 Duties and responsibilities of supreme audit institution
	The Court of Audit (Algemene Rekenkamer) shall be responsible for

examining the State’s revenues and expenditures. ( Article 76)
	The Comptroller and Auditor-General shall perform such duties and exercise such powers in relation to the accounts of the Union and of the States and of any other authority or body as may be prescribed by or under any law made by Parliament and, until provision in that behalf is so made, shall perform such duties and exercise such powers in relation to the accounts of the Union and of the States as were conferred on or exercisable by the Auditor-General of India immediately before the commencement of this Constitution in relation to the accounts of the Dominion of India and of the provinces respectively.  ( Article 149)

	
	appointment of head or members of  supreme audit institution
	 The members of the Court of Audit shall be appointed for life by Royal

Decree from a list of three persons per vacancy drawn up by the Lower House of the States General.

 Their legal status shall in other respects be regulated by Act of Parliament. ( Article 77)

The Court of Audit informs Her Majesty and the House of Representatives as quickly as possible of any vacancy arising on the Board. Following a public application procedure, the Court draws up a list of six candidates, who are interviewed by the Committee on Government Expenditure. Further to a secret vote, the House of Representatives then makes a binding proposal of three candidates to the government. The House is not bound by any recommendation made by the Court of Audit. The new Board member is appointed by Royal Decree for life (i.e. 70 years). 

In practice president and vice-presidents belong to various political parties and conventionally represent the three main political parties.
	There shall be a Comptroller and Auditor-General of India who shall be appointed by the President by warrant under his hand and seal .   ( Article 148(1) )

In practice senior bureaucrats have been appointed as the CAG.

	
	Composition of supreme audit institution
	Three members (President and two vice presidents).There is provision of two extraordinary members who may be called upon to take part in certain activities. 
	Constitution provides for only Comptroller and Auditor-General of India 

	
	Removal of head or members of supreme audit institution
	They shall cease to be members on resignation or on attaining an age

to be determined by Act of Parliament.

 They may be suspended or dismissed from membership by the

Supreme Court in cases to be laid down by Act of Parliament.

( Article 77)
	The Comptroller and Auditor-

General of India shall only be removed from office in like manner and on the like

grounds as a Judge of the Supreme Court.( Article 148(1)

A Judge of the Supreme Court shall not be removed

from his office except by an order of the President

passed after an address by each House of Parliament

supported by a majority of the total membership of that House and by a majority of not less than twothirds of the members of that House present and voting has been presented to the President in the same session for such removal on the ground of proved

misbehaviour or incapacity.

 Parliament may by law regulate the procedure for the presentation of an address and for the investigation and proof of the misbehaviour or incapacity of a Judge

under clause (4). (Article( 4 & 5)

	
	Status  of  supreme audit institution
	As a 'High Council of State', the Netherlands Court of Audit is a central government body created to ensure that the democratic system works properly. High Councils of State are independent of the government. Other High Councils of State are:

· the Senate

· the House of Representatives

· the Council of State

· the National Ombudsman

The Court of Audit's tasks, powers and legal status are laid down in the Constitution and the Government Accounts Act 2001.

This organization traces its roots from the audit courts instituted by the Dukes of Burgundy in the late Middle Ages. Though its membership and functions are regulated by Parliament, the court of audit enjoys high prestige and maximum independence.( Shetter 1987 :145)  
	The  CAG has the status of a judge of  the supreme court of India  and accordingly occupies 9th rank in the order of protocol along with judges of supreme court, Chief Election Commissioner and Chairman of the Union Public Service Commission.  The Comptroller and Auditor General is the sole authority prescribed in the

Constitution entrusted with the responsibility of audit of accounts of the Union and of

the States. It is the duty of the Comptroller and Auditor General to audit receipts and expenditure of the Union and each State and the Union Territory Governments. The audit reports of the Comptroller and Auditor General are placed before Parliament or

the legislature of the State or the Union Territory, as the case may be.

The duties of the Comptroller and Auditor General also extend to audit of

Government companies and corporations and bodies and authorities in accordance

with the laws made by the legislature and rules made thereunder.

Originally called Accountant General to Government of  India in 1858 , was re-designated as Auditor General in 1860; Comptroller General in 1866; the Comptroller and Auditor General in 1884; and Auditor General of India in the Government of India Act of 1919 and also in 1935.


	
	Mission or objectives
	The Netherlands Court of Audit aims to audit and improve the regularity, efficiency, effectiveness and integrity with which the State and associated bodies operate. It also audits compliance with the Netherlands' obligations under international agreements. As part of this process, it passes on the results of its audits, as well as its accumulated experience, to the government, parliament and those responsible for the bodies audited. This information is, as a rule, also available to the public. It consists of audit findings, opinions and recommendations concerning organisation, management and policy.

	The broad objectives of audit are to ensure legality, regularity, economy, efficiency

and effectiveness of financial management and public administration mainly through

assessment as to:

(1) whether the financial statements are properly prepared, are complete in all

respects and are presented with adequate disclosures (financial audit);

(2) whether the provisions of the Constitution, the applicable laws, rules and

regulations made thereunder and various orders and instructions issued by

competent authority are being complied with (compliance audit); and

(3) the extent to which an activity, programme or organisation operates

economically, efficiently and effectively (performance audit).



Appendix 3
Table: - Comparison of reports on integrity and qualitative aspects of the organization 
	SR NO
	ITEM 
	The Netherlands
	UN

	Public  organizations,  Bangalore

	1
	NATURE OF ORGANI-ZATION
	Public organizations of  central government
	International organization with offices in different countries
	Public utility services  in the city

	2
	YEAR
	2009
	2004
	2004

	3
	NAME  OF REPORT
	The state of integrity management in central government in 2009
	United Nations Organizational Integrity Survey
	Citizen Report Card

	4
	OBJECTIVE
	Assessing the current state of integrity management at all ministries
	To measure both attitudes and perceptions  about integrity among UN staff
	Ranking different public services  on quality of their performance through objective assessment of qualitative and quantitative aspects  based on citizen’s voice 

	3
	NAME AND TYPE  OF ASSESSING BODY 
	THE Netherland Court of Audit;  supreme audit institution of the country

(InternetSpiegel  carried out the research for the NCA.)
	Deloitte & Touché LLP; Private Consulting organization 


	Public Affairs Centre, Bangalore ; no profit  civil society organization 

	4
	Last report on the subject
	2004
	First time
	1999

	5
	TO WHOM REPORT SUBMITTED 
	Parliament 
	United Nations Secretariat
	Put in public domain  also  through newspapers

	6
	SIZE OF SAMPLE  OF INTERVIEW / SURVEY ETC
	17000
	18035 
	NA

	7
	RESPONSE PERCENTAGE 
	38%
	33%
	NA

	8
	RESPONDENTS
	Random sample of civil servants of the same organization
	 all the staff and leaders
	Citizens availing the services 

	
	
	
	
	

	9
	RESEARCH METHODOLOGY
	Checking records, comparison with previous baseline, and perception survey through questionnaire online
	The UN Integrity Perception Survey content was developed based on focus groups and

interviews with the UN staff and leaders in a variety of duty posts. Focus groups were conducted

in the US, Kenya, Thailand, and Kosovo. Subsequently, a draft pilot questionnaire was developed, with guidance from the OII Working Group, and pretested with staff at

Departments/Offices/Programmes in the same geographical locations. A second pre-test/pilot of

the survey was then administered using the Web-based survey technology. Finally, minor edits

were made to the questionnaire prior to the full administration in early February, 2004
	CRC study is organised on the following lines

;- a) identification of issues through focus group discussion, (b)designing the instruments, (c) identifying the scientific sample for the survey, (d)survey  conducted by an independent agency,          (e) collection of qualitative data,                (f) placing the report in public domain and   (g) implementing advocacy and partnership arrangement 

	10
	AREAS OF SURVEY
	Integrity management system  which includes integrity policy, code of conduct, risk analyses ,internal controls,, integrity audit, procedure to deal with actual or suspected breaches of ethical conduct, registering reports, breaches and disciplinary sanctions,  investigation protocol, reporting of incidents to the Public Prosecution Service
	Questionnaire comprised of questions relating to organizational values, rules and standards of conduct, organizational practices, organizational culture, leadership and demographics of respondents.
	Feedback from users regarding accessibility, availability, usage ,quality and  reliability of services; incidence of problems and responsiveness of service providers; hidden costs – corruption and forced investments; satisfaction with service ; reasons for dissatisfaction; and suggestion for improvements  

	11
	DATA AUDITED


	Reports, registers,
	NA
	NA

	12
	INTERVIEW DONE
	
	Leaders before preparing questionnaire
	Focus group discussion

	13
	PERCEPTION SURVEY
	Yes
	Yes
	Yes

	14
	CONCLUSIONS
	The general picture revealed by our audit is that although the majority of ministries have made progress in recent years in developing their integrity management system, the familiarity of their staff with the

integrity provisions still leaves something to be desired. The extent to which integrity measures influence the awareness and attitude of staff in practice still requires attention. The exemplary role of management is essential in this connection. To ensure that the results achieved in the field of integrity management are not lost, it is important for the Minister of the Interior to continue providing a stimulus for action when carrying

out her coordinating role.
	Deloitte has identified potentially high impact actions derived from the research findings. These actions include: providing a safe milieu, following up on survey findings, improving the

performance management system, providing continuous employee feedback, and enhancing

integrity training and development.
	CRC provided benchmark for adequacy, access  and quality of public services, and measures of citizen’s satisfaction to prioritise  corrective action. It also provided indicators of problem areas, alternatives and reliable estimates of corruption. 

	15
	REACTION OF USER
	Users accepted the report for compliance
	NA
	Public organizations, civil society and media used the report for  improvement


Appendix 4
Table:- Comparison of compliance-based and value –based approach 

-------------------------------------------------------------------------------------------------------------------------------------
Compliance – based





Values based

-------------------------------------------------------------------------------------------------------------------------------------
Rules and procedures




Values and aspirations 

Emphasis on rules, procedures,



Emphasis on the creation of guiding

Provisions, commands and 



values and aspirations and an 

Prohibitions. 





environment  that stimulates ethical 








behaviour.

Unilateral imposition 




Multilateral formulation 

The unilateral imposition of rules and 


The joint formulation and guidelines by government bodies






internalization of values. Joint 








responsibility for honest behaviour with 








management playing the role of an 








initiator. 

Prevent wrongdoing 




Promoting good conduct 

The threat associated with checks,


Trust of staff promotes moral and 

Monitoring and punishment must



responsible behaviour. 

dissuade staff from acting in a dishonest 

manner. 

Negative perception of people’s motivations.

Positive perception of people’s








motivations.

The assumption is that people are lazy


The assumption is that people are in 

and cannot be trusted. They must be 


search of job satisfaction and wish to 

guided by rewarding good conduct and 


be responsible. Research to human 

punishing undesirable conduct. The 


impulses to act in a morally correct

disadvantage is that staff start



manner and invites staff to strive

behaving according to the assumption


towards good conduct 

Narrow





Broad. 

Formalistic and minimal moral-based


Compliance with rules is no guarantee

on the “if it’s legal it’s ethical’



for ethical conduct. People must also be 

principle. 





able to handle situations that are not (yet)








governed by rules. 

Rigid






Flexible. 

Laws and regulations are rigid and 


Values and aspirations are broader and 

inflexible. Circumstances are usually


provide a more robust system that is 

too complex and variable to be laid 


better geared to changes. 

down in laws and regulations 

Traditional 





Modern

Based on the traditional form of 



Dovetails with new developments in 

Government management: hierarchical, 


government management such as 

directive, focused on rules and 



decentralization, privatization and 

procedures 





increased complexity and policy 








discretion. 

----------------------------------------------------------------------------------------------------------------           

 ( source : Hoekstra, Belling, and van der Heide 2008: 143-158) 

Appendix 5

COMMENTS FROM PROF DWIVEDI
Questions

1)       The Netherlands Court of Audit, being supreme audit institution, submitted an audit report on the state of integrity management in central government in 2009. Can integrity involving moral values of individual and organization be measured? If no, how integrity system should be assessed?

MORAL VALUES OF INDIVIDUALS MAY NOT NECESSARILY COINCIDE WITH THE ORGANIZATIONAL VALUES; HOWEVER WHEN GOVERNMENT FORMULATES 'INTEGRITY MANAGEMENT POLICY', THAT POLICY OUGHT TO INCLUDE A CERTAIN NUMBER OF BASIC VALUES. THE REPORT THAT YOU HAVE SENT ME DOES NOT DETAIL THESE BASIC VALUES; CONSEQUENTLY, IT IS DIFFICULT TO ASSESS WHAT VALUES WERE INCLUDED AND WHAT WERE LEFT OUT. LET ME GIVE YOU EXAMPLES OF SOME VALUES IN PUBLIC ADMINISTRATION: DISCIPLINE, STEWARDSHIP (INCLUDES CHARACTER, HONESTY, PROBITY, AND RECTITUDE); FAIRNESS (NON-DISCRIMINATION); CARDINAL VIRTUES (UPHOLDING ONE'S DUTY TO THE COUNTRY, SAFEGUARDING PUBLIC INTEREST, CONSIDERING SERVICE AS A VOCATION, JUSTICE). IN ADDITION TO THESE VALUES, THERE ARE OTHERS, SUCH AS EFFICIENCY, EFFECTIVENESS, AND LEGITIMACY. [based on OP Dwivedi and James Iain Gow book: From Bureaucracy to Public Management, published in Canada in 1999, pp.26-27). OTHER VALUES THAT ONE SHOULD CONSIDER ARE:  SERVICE TO CITIZENS AND TO THE NATION, LOYALTY TO THE ELECTED GOVERNMENT, PRUDENCE IN THE USE OF TAX-PAYERS MONEY, HONESTY AND INTEGRITY IN DEALINGS, FAIRNESS AND IMPARTIALITY, AND PROFESSIONALISM IN CARRYING OUT THE ASSIGNED DUTIES. [I AM ATTACHING MY LECTURE NOTES FOR THE UNIVERSITY OF GUELPH THAT I USED IN THE MONTH OF JANUARY 2011,THESE NOTES ARE BASED ON A PAPER THAT I DELIVERED IN RIO, BRAZIL IN JULY 2009.] A PAPER THAT I WROTE FOR PRESENTATION AT A CONFERENCE.]

2)      Can ethics (or integrity) management system be audited? Is it desirable to assess integrity or ethics management system on the NCA model? 

TO AUDIT ANY THING, THERE MUST BE SOME SPECIFIC PARAMETERS WELL ESTABLISHED IN ADVANCE AGAINST WHICH THE PROGRESS OF LACK THEREOF CAN BE MEASURED. THE INTEGRITY REPORT ON PAGES 26-27 MENTIONS SUBJECTS SUCH AS CODE OF CONDUCT, RISK ANALYSIS, INTERNAL CONTROL, ETC. BUT FOR ME TO ASSESS THE AUDIT REPORT, ONE NEEDS THE FULL INFORMATION ABOUT THOSE PARAMETERS. THE NCA MODEL DOES NOT APPEAR TO BE CLEAR ENOUGH, AT LEAST FROM A DISTANCE. OF COURSE, ETHICS OR INTEGRITY CAN BE ASSESSED BUT ONLY WHEN THERE ARE MEASURABLE STANDARDS AND FACTORS WELL KNOWN IN ADVANCE.

3)     You have been a strong votary of moral dimension of governance and important role that spirituality plays in decision making of governors. Can these ideas and ideals be translated into verifiable or measurable elements?

 THESE IDEALS CAN BE TRANSLATED INTO PRACTICE AT THE TIME OF TRAINING AND ORIENTATION. IN CANADA, I WAS ASKED BY THE CANADIAN FEDERAL GOVERNMENT IN 1983-84 TO CONDUCT A SEMINAR ON PUBLIC SERVICE ETHICS FOR SENIOR PUBLIC SERVANTS. IN THAT 2-DAYS SEMINAR, IT WAS REVEALED THAT MANY PARTICIPANTS DID NOT KNOW THAT SUCH A TRAINING WAS AVAILABLE! FROM MY PERSPECTIVE, ANY IDEAL CAN BE TRANSLATED INTO VERIFIABLE ELEMENTS (AND THIS HAS BEEN DONE IN SOME COUNTRIES LIKE CANADA AND AUSTRALIA). 

4)      Can ethics be assessed if the model proposed for good governance in India in Dwivedi- Mishra article (IJPA, vol LI, no 4, 2005) is implemented? 

THE MODEL SUGGESTED BY DWIVEDI & MISHRA CAN BE USED WITH MODIFICATION (DEPENDING ON CULTURE, CONSTITUTIONAL PROVISIONS, ADMINISTRATIVE CULTURE, AND EXISTING LAWS/REGULATIONS OF A NATION. FOR EXAMPLE, "E-GOVERNANCE" HAS HELPED IN REDUCING CORRUPTION AND DELAYS IN PUBLIC SERVICES DELIVERY SYSTEM.

5)       If preventive and operative mechanism vis-à-vis common people and available opportunity in the ethics management system  is to be audited, which institution viz. supreme audit institution or ombudsman or vigilance commission or ethics board should preferably do it? 

A PREVENTIVE SYSTEM COULD NOT BE ACTUALIZED UNLESS ALL THE LEVELS OF GOVERNANCE ARE INCLUDED IN THE AUDIT AND ASSESSMENT. EVEN WHEN THE SUPREME COURT OR FEDERAL VIGILANCE COMMISSION BECOMES EMPOWERED TO CARRY ON SUCH DUTIES WHILE AT THE PROVINCIAL OR LOCAL LEVEL, UNETHICAL ACTIVITIES KEEP ON GOING, SUFFERINGS BY COMMON PEOPLE WILL CONTINUE ON. THEREFORE, A SUPREME INSTITUTION (LIKE JAN LOKPAL BILL IN INDIA) AT THE FEDERAL LEVEL MUST BE SUPPLEMENTED BY A SIMILAR INSTITUTION AT THE PROVINCIAL AND LOCAL LEVELS.

6)      Exemplary behavior at the top has always been emphasized in articles on ethics, but mechanism to assess it is not brought out. Your comments in respect of possibility of creating a mechanism worth assessment in this area in routine administration are requested. 

I FIRMLY BELIEVE THAT THE EXEMPLARY BEHAVIOUR AT THE TOP ALWAYS INFLUENCES THE ACTIONS OF SUBORDINATES. MY MEETING WITH MRS. INDIRA GANDHI IN APRIL 1982 DEMONSTRATED MY BELIEF ABUT THIS MATTER. BUT A LEADER WITH EXEMPLARY BEHAVIOUR REMAINS INEFFECTIVE (VERY GOOD EXAMPLE IS DR. MANMOHAN SINGH, PM OF INDIA) IF THAT LEADER DOES NOT SEEL ACCOUNTABLE BEHAVIOUR OR REQUIRES COMPLIANCE OF A SIMILAR BEHAVIOUR FROM HIS SUBORDINATES.

7)      Is it desirable to assess tools of transparency (e.g. implementation of freedom of information act or similar acts) to measure strength or weakness of ethics /integrity management system of public organization? 

EACH NATION HAS ADOPTED DIFFERENT TOOLS OF CREATING TRANSPARENT ADMINISTRATIVE SYSTEM.  THOSE TOOLS MUST BE USED (AND IF THESE ARE INADEQUATE THEN REFORMS MUCH BE MADE). IN THE CASE OF NETHERLANDS, A SMALL NATION  COMPARED TO INDIA AND CHINA, INTEGRITY MANAGEMENT AND ITS AUDIT CAN BE EASILY DONE; FOR FOR A LARGER NATION, IT IS A COMPLEX AND DIFFICULT PROCESS.  YOU NEED ETHICAL AND MORAL LEADERS AT THE EVERY STEP OF GOVERNANCE.

===========================================

I hope my response if of some use to you.

Wish you the best in your endeavour,

Onkar Dwivedi
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LIST OF INTERVIEWEES OF THE NETHERLANDS

Johannes "Jan" Pieter Pronk (born March 16, 1940) is a Dutch politician and diplomat. Currently, he is a Professor of Theory and Practice of International Development at the International Institute of Social Studies in The Hague. http://www.janpronk.nl/weblog.html 
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Utrecht University 
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 030 253 9126/8101
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Dr. Michel van Hulten
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Prof. dr. Emile W. Kolthoff

Research Fellow

VU University 

Faculty of Social Sciences 

Department of Public Administration

Research Group Ethics & Integrity of Governance 

De Boelelaan 1081 (Metropolitan Z-305) 

1081 HV AMSTERDAM 

The Netherlands
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Jan van Raamsdonk

Coordinator Combating Corruption

+31 70 348 5147 jan.raamsdonk@minbuza.nl

DMH/GB (Good Governance Division)

Ministry of Foreign Affairs

Bezuidenhoutseweg 67

P .O. Box 20061 2500 EB The Hague

 Ina de Haan 

Algemene Rekenkamer 
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2500 EA Den Haag 

T 070-3424193 

E i.dehaan@rekenkamer.nl 

Prof. Cor van Montfort
Algemene Rekenkamer 

C.vanMontfort@rekenkamer.nl
Prof.Dr. Leo (L.W.J.C.) Huberts

Hoogleraar Bestuurskunde, Afdeling Bestuurswetenschappen

Faculteit Sociale Wetenschappen, Vrije Universiteit Amsterdam  

De Boele­laan 1081, 1081 HV Amsterdam, Nederland
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ETHICS MANAGEMENT IN PUBLIC ORGANISATION AND THE ROLE OF ADUIT











� UN 2005 Report on “ Integrity, Transparency and Accountability in Public Administration: Recent Trends, Regional and International Developments and Emerging  Issues” � HYPERLINK "http://unpan1.un.org/intradoc/groups/public/documents/un/unpan020955.pdf" �http://unpan1.un.org/intradoc/groups/public/documents/un/unpan020955.pdf� (accessed on 20/7/2011)


� �HYPERLINK "http://oxforddictionaries.com/definition/ethics"�http://oxforddictionaries.com/definition/ethics� (accessed on 20/7/2011)





� based on OP Dwivedi and James Iain Gow book: From Bureaucracy to Public Management, published in Canada in 1999, pp.26-27).and lecture notes for the University of Guelph that he used for in the month of January 2011.





� ibid


�http://www.courtofaudit.com/english/Organisation/What_is_the_Court_of_Audit/Mission


� http://saiindia.gov.in/english/home/about_us/mandate/Regulations/Regulation2007.pdf


� � HYPERLINK "http://www.telegraphindia.com/1111127/jsp/nation/story_14804869.jsp" �http://www.telegraphindia.com/1111127/jsp/nation/story_14804869.jsp�  ( accessed on 27/11/2011)


� � HYPERLINK "http://www.expressindia.com/news/fullstory.php?newsid=25801" ��http://www.expressindia.com/news/fullstory.php?newsid=25801�   ( accessed on 24/11/2011) � HYPERLINK "http://articles.timesofindia.indiatimes.com/2003-05-02/patna/27266601_1_nda-demands-cbi-probe-bjp-leader-satyanarayan-sinha-jamaluddin-chak" ��http://articles.timesofindia.indiatimes.com/2003-05-02/patna/27266601_1_nda-demands-cbi-probe-bjp-leader-satyanarayan-sinha-jamaluddin-chak� NDA blames RJD of misuse of CBI ( accessed on 24/11/2011)





� HYPERLINK "http://articles.timesofindia.indiatimes.com/2004-12-07/india/27169278_1_tehelka-case-bjp-president-bangaru-laxman-congress-leader-satish-sharma" ��http://articles.timesofindia.indiatimes.com/2004-12-07/india/27169278_1_tehelka-case-bjp-president-bangaru-laxman-congress-leader-satish-sharma�  NDA blames misuse of CBI by UPA ( accessed on 24/11/2011)





� HYPERLINK "http://www.expressindia.com/news/fullstory.php?newsid=25801" ��http://www.expressindia.com/news/fullstory.php?newsid=25801�  Congress leader blaming NDA for misuse of CBI ( accessed on 24/11/2011)





� 100601, Influence Marketing, SAXION on �HYPERLINK "http://www.corruptie.org"�www.corruptie.org� I got this document from Prof Hulten








� 070131, CPI analysis and comments (final) on �HYPERLINK "http://www.corruptie.org"�www.corruptie.org� I got this document from Prof Hulten








�  �HYPERLINK "http://news.outlookindia.com/item.aspx?202596"�http://news.outlookindia.com/item.aspx?202596� (accessed on 20/09/2011)








� �HYPERLINK "http://articles.timesofindia.indiatimes.com/2003-07-28/india/27178647_1_cag-comptroller-and-auditor-general-accountability"�http://articles.timesofindia.indiatimes.com/2003-07-28/india/27178647_1_cag-comptroller-and-auditor-general-accountability�  (accessed on 23/09/2011)





� �HYPERLINK "http://articles.timesofindia.indiatimes.com/2003-07-29/india/27182789_1_congress-attacks-comptroller-and-auditor-general-defence-purchases"�http://articles.timesofindia.indiatimes.com/2003-07-29/india/27182789_1_congress-attacks-comptroller-and-auditor-general-defence-purchases� (accessed on 15/10/2011)





� �HYPERLINK "http://articles.economictimes.indiatimes.com/2011-01-08/news/28432219_1_telecom-minister-kapil-sibal-national-auditor-cag-report"�http://articles.economictimes.indiatimes.com/2011-01-08/news/28432219_1_telecom-minister-kapil-sibal-national-auditor-cag-report� (accessed on 11/09/2011)





� �HYPERLINK "http://articles.timesofindia.indiatimes.com/2011-01-21/india/28367594_1_cag-report-kapil-sibal-pac-chairman"�http://articles.timesofindia.indiatimes.com/2011-01-21/india/28367594_1_cag-report-kapil-sibal-pac-chairman� (accessed on 13/09/2011)





� �HYPERLINK "http://whistleblower.org/storage/documents/UN_Integrity_Survey.pdf"�http://whistleblower.org/storage/documents/UN_Integrity_Survey.pdf� (accessed on 18/10/2011)











� � HYPERLINK "http://articles.timesofindia.indiatimes.com/2011-06-30/india/29720931_1_2g-telecom-minister-vinod-rai" ��http://articles.timesofindia.indiatimes.com/2011-06-30/india/29720931_1_2g-telecom-minister-vinod-rai�  PM criticized role of C&AG “Never in the past has the CAG decided to comment on a policy issue. It should limit the office to the role defined in the Constitution”.( accessed on 10/7/2011). C&AG organised seminar where its role on policy issued were emphasized. � HYPERLINK "http://articles.timesofindia.indiatimes.com/2011-10-17/india/30289386_1_cag-audit-cag-vinod-rai-rural-development" ��http://articles.timesofindia.indiatimes.com/2011-10-17/india/30289386_1_cag-audit-cag-vinod-rai-rural-development�   (accessed on 30/10/2011)


��HYPERLINK "http://www.fsw.vu.nl/en/Images/National%20Integrity%20Systems%20Country%20Study%20Report.%20The%20Netherlands._tcm31-41823.pdf"�http://www.fsw.vu.nl/en/Images/National%20Integrity%20Systems%20Country%20Study%20Report.%20The%20Netherlands._tcm31-41823.pdf� (accessed on 09/09/2011)





� �HYPERLINK "http://www.transparency.org/policy_research/nis/nis_reports_by_country"�http://www.transparency.org/policy_research/nis/nis_reports_by_country� India is also one of the countries whose report is available. (accessed on 09/09/2011)





� �HYPERLINK "http://timesofindia.indiatimes.com/india/Political-parties-get-bulk-of-funds-from-unnamed-donors/articleshow/9939243.cms"�http://timesofindia.indiatimes.com/india/Political-parties-get-bulk-of-funds-from-unnamed-donors/articleshow/9939243.cms� (accessed on 03/10/2011)












































�  unpan1.un.org/intradoc/groups/public/documents/un/unpan023318.pdf accessed on 09/10/2011)








� ibid


� ibid


� � HYPERLINK "http://www.fsw.vu.nl/en/Images/National%20Integrity%20Systems%20Country%20Study%20Report.%20The%20Netherlands._tcm31-41823.pdf" �http://www.fsw.vu.nl/en/Images/National%20Integrity%20Systems%20Country%20Study%20Report.%20The%20Netherlands._tcm31-41823.pdf� (accessed on 09/07/2011)





� � HYPERLINK "http://www.courtofaudit.com/english/Organisation/What_is_the_Court_of_Audit" �http://www.courtofaudit.com/english/Organisation/What_is_the_Court_of_Audit� (accessed on 10/07/2011)





� � HYPERLINK "http://saiindia.gov.in/english/home/about_us/mandate/Regulations/Regulation2007.pdf" �http://saiindia.gov.in/english/home/about_us/mandate/Regulations/Regulation2007.pdf� (accessed on 07/07/2011)





� � HYPERLINK "http://saiindia.gov.in/english/home/about_us/history/1947-1989/vol_1.pdf" �http://saiindia.gov.in/english/home/about_us/history/1947-1989/vol_1.pdf� (accessed on 07/07/2011)








� � HYPERLINK "http://www.courtofaudit.com/english/Organisation/What_is_the_Court_of_Audit/Mission" �http://www.courtofaudit.com/english/Organisation/What_is_the_Court_of_Audit/Mission� (accessed on 07/07/2011)








� � HYPERLINK "http://saiindia.gov.in/english/home/about_us/mandate/Regulations/Regulation2007.pdf" �http://saiindia.gov.in/english/home/about_us/mandate/Regulations/Regulation2007.pdf� (accessed on 07/07/2011)








� �HYPERLINK "http://whistleblower.org/storage/documents/UN_Integrity_Survey.pdf"�http://whistleblower.org/storage/documents/UN_Integrity_Survey.pdf� (accessed on 09/09/2011)
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