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', Introduction

This paper is based on the previous papers

which coverer the following aspects of negative

bureaucratic | chavior in Korea:

1.

Concept Hf Negative Bureaucratic Behavior,
by Profe sor Hae-Dong Kim

History f Legal Fight Against Negative
Bureaucr itic Behavior in Yi Dynasty, by
Professor Dong-Suh Bark

Negative Bureaucratic Behavior and De-
velopmer t-Revenue Raising Agency: Cases
of Natio al Tax Office, by Professor Sin-
taek Kar z

Negative Bureaucratic Behavior and De-
velopmer :-Revenue  Spending  Agencies:
Cases of Construction, by Professor Wha-
Joon Rhe

Negative Bureaucratic Behavior and De-
velopmen :-Regulatory Agencies: Cases of

In the following section,

Health Administration, by Professor Suck-
Hong Oh

Administrative Measures for Controlling
Negative Bureaucratic Behavior: The Con-
ter-Corruption Campaign of the Korean
Government, by Professor Suck-Hong Oh

we will briefly

describe the initial research objectives with a

slightly modified conceptual framework for the

derivation of the conclusion, and then present a

summary and conclusion with the emphasis on

the possible causes and impacts of corruption

as well as on the effectiveness of the contro-

lling measures against those negative bureaucr-

atic behavior.

*A draft of his paper was presented at the Fourth Working Meeting on Bureaucratic Behavior

— 172 -

and Develoment, Hong Kong, 25-29, August 1978. This paper is the concluding part of the
Bureaucrati: Behavior and Development Project, which was generously supported by the Intern-
ational Dev:lopment Research Centre of Canada.



2. A onceptual Framewecrk for
the Derivation of Summary
anc Cenclusion

2.1. liesearch Objectives of the
I’roject

The objectives and scope of the research on
negative bu eaucratic behavior were initially set

forth as fol ows:

(1) Each country team would select certain
historic 1 period to describe historical evo-
lution «f the concept of negative bureaucr-
atic bel avior, causes and incidences of those
behavic's, and some legal fights against
those Izhaviors. The historical study was
intende | to provide a background and pers-
pective  within  which the present-day
situatio 1 might be seen.

(2) In or er to provide a working definition
on “neg itive bureaucratic behavior,” it was
felt nec:ssary to differentiate between the
social : nd legal norms and to determine
whether the two are in accordance. It
was ex rected that in many instances the
two n¢- ms might be incongruent. The
assumpt on behind this approach was that
the dis(repancies between the two norms
would be important causes of negative
bureauc atic behavior.

(4) In order to provide empirical data on
negative bureaucratic behavior for the an-
alysis a id evaluation of the causes and
impacts of those behaviors, three types
of gov rnment agencies were selected:
1) Revecaue raising agencies; 2) Revenue
spendin, - agencies; and 3) Regulatory agen-
cies.

The em shasis here was on the bchavioral,
procedura. and structural patterns of the
phenomen . rather than on the individual
actors or sersonality type. One of the intri-
guing que stions was whether the corrpution
hinders o1 facilitates the developmental goals
of govern aent.

(4) Curre it administrative measures for con-
trolling negative bureaucratic bchavior
were in luded in this study to evaluate the

effectiveness of those measures.

(5) Tt was expected that some conclusion and
policy recommendations could be drawn
from the above studies.

In the course of our research, we found that
the above problems are rather very evasive and
elusive raising more complicated issues.

For example, the question of congruence or
incongruedce between the social and legal norms
seems to cover more than one aspect: original
understanding of the question was to find out
any discrenpacy or accordance between the two
norms as the criteria of bureaucratic conducts
in general. However, there secems to be more
important aspect; namely, the norms as criteria
or standards for the secrvices, regulations, pro-
motion, and creation of governmental aciivities
may differ between those formally provided by
the laws and those expected by the people and
society. Furthermore, sometimes, the norms pro-
vided and expected are both very unrealistic
viewed from the standpoint of prevailing con-
ditions or situations of the society. In addition,
there are externally expected and prescribed
norms and internalized norms of the individual
bureaucrats.

The actual occurrences and instances of ne-
gative bureaucratic behavior can also be analyzed
in terms of area, scope, level, method, process,
reccurrence and multiplier effects, etc.

Similary, causes of negative bureaucratic be-
havior can range from the individual psycholo-
gical idiosyncracies to the characteristis of a
particular bureaucracy and surrounding socio-
cultural features of the time and place.

The most elusive of all was the question of
the relationship between the negative bureaucr-
atic behavior and development. It was almost
impossible to establish any positive relationships
with our case reports, and we may later con-
clude that the national economic development

in Korea was possible “in spite of” pervasive
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negative b ireaucratic behavior.

The effe :tiveness of control may come from
at least th: ee sources: variation of clarity, scope,
intensity, severity of the norms themselves;
suppressiot of the current rate of negative
bureaucrat = behavior without changing the
norms and situation; and removal of deviation-
causing st1 1ctual factors and situations.

Such a jroliferation of the questions presented
us with ar impossible task to be tackled within
the scope  f study as initially set forth. There-
fore, we f It it necessary to have a wider and
vet compa t theoretical perspective to properly
understand the phenomena, causes, and control

measures ¢ { negative burcaucratic behavior.

2.2. A Modified Conceptual
Framework

In order to sensibly handle our complicated
problems ¢ negative burcaucratic behavior, we
will compr >ss the issues raised above into two
big catego: ies:

1) Role sehavior performances of the burea-
ucrats, anc

2) Socia integration and control. The two
are of cotrse not mutually exclusives; rather
they are c ssely interrelated.

2.2.1. Individual Factors and Social Factors

To speal in a very simplified manner, the
phenomena of negative bureaucrastic behaviors
are unders ood, expliained and predicted either
by some c] aracteristic attributes of the public
officials or by the situations surrounding the
individual >fficials and the bureaucracy.

The app1 sach which emphasizes the individual
factors for the understaﬁding, explanation, pre-
diction, an | remedial measures of negative bur-
eaucratic k chavior may take an extreme form
in which tie differences of socio-cultural envir-
onment an ! situations are disregarded and only
the differel ces in individual psychological pro-

perties or lispositions are considered theoreti-

cally significant. In other words, the individual
factor analysis in its extreme form may assume
that “the situational variance is reduced to zero,”
and may insist that in order to prevent the
negative bureaucratic behavior, the attitudes,
ideologies, values, motives and beliefs of the
public officials must be changed.

On the other hand, the approach which em-
phasizes the social factors may assume that the
individuals who have similar social backgrounds
will behave alike when put into similar situa-
tions, and assume that individual diffeiences are
negligible. In other words, this, approach may
assume that “the individual variance can be
reduced to zero”, and consider only the socio-
cultural environments and situations as signiifi-
cant factors of negative bureaucrtic behavior.

In most of the approaches, however, the above
two sets of factors are combined. The “role”
concept is a very convenient one to link the
individual characteristics with the situational
features,

2.2.2. Role Bole Behavior Performances

A role is a set of behaviors which an indi-
vidual is expected to perform by other members
of the group, organization, or society. The
process in which an individual acquires his par-
ticular role is depicted as follows:

First, the members of the collectives perceive
the role behaviors of a particular person which
ave requre required for the functioning of that
collective.

Second, these expectations are sent to the
person in the form of information together with
an attempt at influence.

Third, the person perceives the expected role
and role sending by other members of the group
or organization.

Fourth, the person performs his role behavior
by ccomplying with the expected behavior. So-
metimes, he may resist the sent role, and there

may arise some “side effects.”
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This is 11e process depicted as “role episode”
by Daniel {atz and Robert Kahn in their book,
The Social Psychology of Organization(New
York: Johr Wiley, 1966).

If a per on takes his role-behavior without
any confiic as described above, there would be
no negativ. bureaucratic behavior or graft and
corruption ind anomaly. Therefore, one of the
important :ources of negative bureaucratic be-
havior may be found in the situation in which
the role-co: flicts of public officials are aggrava-
ted.

Such a ole conflict may arise from one of
the followig situations:

First, ir ompatible or inconsistent expecta-
tions held >y one of the members of the group
may cause 1 role conflict. If the superiors, co-
lleagues, a d clients of the administrative organ-
izations arc in a state of confusing value system,
their expec :ations may very well be inconsistent
and incomj atible.

Second, wo or more members of the group
may be ser ding inconsistet expectations, The
situation it very similar to the above, except
that there ire involved two or more role sen-
ders.

Third, when a person holds two or more roles,
there may be conflicts among these roles, In a
transitiona societies, the role of a person as a
member of the primary group and the role of
the person as a member of the secondary group
are very o ten in a conflict situation.

Fourth, he role conflict may also arise from
the conflic between the role a person has to
perform ar d the value system held by the per-
son himsel .

In fact, ‘he problems of negative bureaucratic
behavior a 1d social anomalies are those of in-
formal sys ems which hinder the crderly opera-
tion of {>rmal administrative and political
systems,

Since th:administrative anomalies as informal

systems develop due to the peculiar interrelation-
ships among the members of the group, it is
necessary to change this pattern of relationships
in order to control the negative bureaucratic
behavior. Such a change comes from the change
of attitudes and value system of the role senders
as well as those of role-person himself. This is
again the issue of person and situation.

Who should change first? The government
officials, or the members of the society at large?
In Korea, we may reasonably conclude that the
change must come first from the government
officials. The perception and consciousness pat-
tern and manner of role interpretation of the
public officials must be changed first. Because,
viewed at the societal level, government is the
leading sector of the society with enough power
of resource mobilization and allocation and power
to enforce a particular system of reward and
punishment. Moreover, it is easier to change the
context of knowiedge and structure of consci-
ousness of few public officials rather than the
great number of the general public.

2.2.3. Social Integration and Control

We are not immediately interested with the
study of society itself, but some mechanisn of
social control must be understood in order to
handle the problem of negative bureancratic be-
havicr. At the societal-level analysis, our pro-
blem becomes that of controlling deviation rates
of the society. Of course, we will not be dealing
with the all kinds of deviations.

In order to focus our attention on the sources,
occurrences, and controlling mechanisms of
deviation, we will adopt the idea of social colle-
ctives as defined by Jerald Hage (1972.) Acco-
rding to him,

A Social collective exists when

(1) there are inputs

(2) distributed among individuals

(3) who do different acts

(4) which are integrated
(5) and who share certain attitudes
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(6) and tie results are certain performances
and/or Hutputs
(7) that « ccur in certain places and at certain
times.
We can con:eptualize that the above eclements
contain sev:ral dimensions. For our analysis,
the importa 1t dimensions are knowledges, cogni-

tions, value , powers, rewards and rights. The

Table 2.1. A Typology of Concepts for the Analysis of Deviation

Social Social
Resources Structure
(Level of (Degree of

expenditure)  distribution)

Basic
Dimensio s
(Quantity )

Knowledg 2s

Omitted Degree of
complexity
Cognition i* " Degree of
identily
Values® ” Degree of
Shared value
Powers " Degree of
Centralizaiion
Rewards 17 Degree of
stratification
Rights 1" Degiee of
normative
cquality
Inputs Arrangements

cognitions and values may be a part of other
dimensions, but we separated them out for our
purpose.

A combination of these dimensions with the
elements which define a social collective provides
us with a useful typology of social concepts

which are meaningfully interrelated.

Sacial Socfal

Integration
Processces Performances Qutputs
(Rate of (Amount of (Resource
centrol) cffectiveness) production)
Rate of Amount of Omitted
communication institutional change
Rate of Amount of 1

CONsioUSness self-awareness

Rate of Amount of
legitimady commitment 1

Rate of Amount of growth 1z
coercion

Rate of Amount of "
consensus/conffict  efficiency

Rate of , Amount of 1"
con.formity/ menr;bership
deviance Participation

Articulations Adcquacizs Accumulations

Source: Je rala Hage, Techn;'querswa;ld‘ P;cl;lé;;;s of T/ch;g; Ca;;ruc;zon ini ;S’ocz';lio:éyﬂ(Nevx} York£

Jihn Wiley, 1972), p.134.

*These sv o rows of concepts are added by the present writer.

The abov. typology suggests various sources
and possibl - impacts of deviation as well as
several cont 'olling measures against deviation.

Our reseirch on the negative bureaucralic
behavior sta ted with the conception of incon-
gruities bet reen the sccial and legal norms of
a particular society. These incongruities may
come from 11e inconsistency and incompatibility
of the vario s dimensions of the social struct-
ures. In otk :r words, some inconsistcncies or
incompatibil ties of the social structures can be
the sources »f normative confusion as well as

actual occur ences of negative bureaucratic be-

havior. For :xample, high degree c¢f sccial di-

fferentiation (complexity), low degree of social
identity, low degrec of shared values among
the members of the society, low degree of con-
centration of effective power, high degree of
skewed social stratification with unequal distri-
bution of national income, and low degree of
normative equality among various sectors of the
sociely, ctc., may lead to very ambiguous norms
and low rate of conformity to the established
norms of the society.

We are also concerned with the possible im-
pacts of negative bureaucratic behavior. This
can be evaluated in terms of social performances,
us not to

and the above typology warrns
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interpret he concept of “development” too narr-
owly. The¢ negative bureaucratrc behavior may
have corributed to a certain dimension of
effectiven ss, but not to all the dimensions of
social pci ormances.

Finally, we can readily see that there are
several n echanisms of social integration and
control. n other words, rate of conformity/
deviance + an be controlled by the processes of
communic ition, socictal consciousness, legitima-
¢y buildir 3, and coercion. It is easier to under-
stand th¢ increased need for higher rate of
communic ition in a society where there are high
degree of structural differentiation and specia-
lization. ‘onflicts and deviation arising from
some maldjustments among the existing and
newly em rged occupations and social positions
can partly be resolved through mutual intersc-
tion and ¢ >mmunication.

The coicept of “coercion” need not to be
elaborated When there are high rate of conflict
and deviat on, police and military forces are
employed n the ultimate.

Many sccieties are busily enagaged in the
task of bu lding up the legitimacy of the elite
group so fiat the elite’s goals and means are
justified it the eycs of the public. This kind
of legitir acy-building is also an important
aspect of : ocial integration and contro!, thereby
reducing tie rate of conflict and deviance.

Societal Consciousness. However, the concept
of socicta consciousness warrants a special
attention, beccause we consider it as a very
important mechanism of social integration and
control, ard because we will later incorporate
the idea it our policy recommendations.

Accordir g to Amitai Etzioni. “the concept
of societal consciouness refers to the generalized
capacity o a societal actor to be aware and
awareness of societal

not to ar individual

processes. n part, societal consciousness is an

aggregation of the members’ consciousness,
especially the active members; in part, it invo-
Ives the institutionalization of awareness on the
collective level...” (Etzioni, 1968).

The central theme of Etzioni is that a
societal actor who posseses greater capacity to
be aware of social environment, self, and
controlling overlayers are more active,

To be aware of something is to see the
objects under certain context and to identify
them within the greater frame of reference.
Therefore, the consciousness means not only the
generalized capacity to be aware but also the
capacity to recall wider comtext. And thus, to
make the societal actors to be more conscious
is to make them perceive social objects within
a broader societal context.

Etzioni arranges the components of consicou-

sness in the following order:

consciousness of the environment including
other actors

consciousness of acting sclf

consciousness of controlling overlayers

The actor who is aware of only the environ-
ment may not be aware of self, but the one
who is aware of self is also aware of his
environment. Likewise, the actor who can be
aware of his controlling overlayer can be aware
of both his environment and self. Thus, the
consciousness of the controlling overlayer is the
most extensive. The concept of “rate of cons-
ciousness” is a word we coined for the expre-
ssion of such an extent of societal consciousness.

As we slated above, the higher the rate and
greater the extent of consciousness of the actor
ig, the more active he becomes. Because, he is
now able to have grealer variety of alternatives
of action and can act in accordance with the
value system of his own, free from the pressure
of society and structrual constraints.

If an actor is to be truly active, his consci-

ousness should be able to enhance the degree
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of sclf-ident ty and be linked with the value
system. Iu ¢ :her words, an increase in the rate
conscousness must lead to a commitment to
attain certai . values and goals.

Since mor conscious actor is more aware of
alternatives :nd constraints, his response can be
more creativ . Therefore, the important functi-
on of consciousness is to guide the actions.
Here lies the possibility of societal consciousness
leading to iinovation and self-transformation
of the actors If a social collective has a capacity
for self-trans ‘ormation, it can be safely assumed
that it also !as the capacity to control deviant
behaviors to 1 significant degree.

Feedback F rocesses The causes, impacts, and
control of tt: negative bureaucratic behavior

can be interfreted in terms of systems analysis,

especially, the concept of feedback processes.
“The definition of system analysis is a set of
variables that articulate together in such a way
that via feedback of information the set of
variables changes such that either one or more
variables is maontained within narrow linits, a
homeostatic process, or the entire set of
variables moves to a new set of scores, a moving
equilibrium process”. (Hage, 1972)

There are three kinds of feedback processes
in which we can relate various concepts of the
typology presented above for the analysis of
deviation. For each of the feedback processes,
we can specify the signal variables and action
variables. The three kinds of feedback processes
can be diagrammed as follows:

Control Feedback Process. Some conflict and

Fig. 2-1. The Three Major Regulation Processes in System Analysis: Control,

Adjustment, and Adaptiveness

Luputs Structures Integration Performances Outputs _
r i |
‘ Conirol

Feedback ‘

!

|

|

! Adaptiveness Feedback
|

i_

Adjustment Feedback

Product process

Convversion Process

—

Source: Hage, op. ci., p. 214.

deviance in a1y society is inevitable, but when
the rate gets too high, it is generally met by
an attempt tc reduce its occurrence. As we have
seen above, {r the control feedback process,
the signal va iables are rate of conflict and rate
of deviance, ind the action variables are rates
of communic. tion. coercion, consciousness and
legitimacy. ..very society should be able to
increase cons:nsus and conformity and decrease
conflict and « eviance.

Adjustment Feedback Process. Social conflict

and deviation can also be regulated by adjusting
the priorities of social inputs. Here the signal
variable are the outputs and the action variables
are the inputs.

Adaptation Feedback Process. Conflict or
deviance rates in a social collective can be
lowered by changing its distribution of cognit-
ions, values, powers, rewards, and rights, etc.
This is an adaptive process. The signal variables
in the adaptive process are those realted to

performances such as institutional change, gro-
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wth, awa eness, commitment, efficiency, and
membersh p participation, and the action varia-
bles are tl ose related to the structural domain
of the scciety such as complexity, identity,
shared val wes, centralization, stratification, and
normative zquality.

As show : above, each feedback process relates
different ¢ction and signal variables of the
system. Ea:h of the abcve three information
feedback p ocesses implies a varying degree of
social char ges. Control in this sense is the
smallest so:al change and shortest duration,
adjustment implies a more permanent alteration
in the allccation of resources, and adaptive
feedback is he most fundamental social change.

The who 2 conceptual scheme described above
for social i1 tegration ant control can be summ-
arized froa the

standpoint of controlling

negative luieaucratic behavior as follows.
Namely, the occurrences of negative burcaucratic
behavior wil be minimal and such behaviors
will be effe tively controlled: if social resources
are mobiliz¢ 4 and allocated under the just and
fairly well integrated systems of values; if
social struct ires are malleable with flexibility
and normati r¢ equality: if the control measures
are judiciouw ly exercised: if social performances
lead to iniovation, commitment, awareness,
growth, effic ency, and membership participation:
and if the :ocial outputs are produced in the
greater amol nt in various sectors of the socic-
ty.

The latter sortion of our conceptual framework
incorporated a rather enlarged version of social
control and ntegration in order to employ it in
our analysis >f Korean administrative measurcs

against nega ive bureaucrative behavior because

the current | Jorean measures are very inclusive.
3. Histo ical Legacy and Lessons

Modern-da - Korea is ideologically and const-

itutionally not a bureaucratic state, and the
Yi-Dynasty (1932-1910 A.D.) was undisputable
example of the centralized bureaucratic state.
And yet, we are surprised to see the striking
stmilarities between those states, especially in
the causes and impacts of negative bureaucratic
behavior as well as in the measures and effec-
tiveness of the control against those behaviors.
The reason for this is because Yi-Dynasty left
some legacies behind.

During Yi-Dynasty, the negative bureaucratc
behaviors were not effectively controlled due to
strong loyalty to the primary groups and weak
external controls on the political and adminis-
trative processes. During the early two hundred
years after the founding of the dynasty in 1392,
the various mechanisms for anti-corruption
control were functioning relatively well, because
the officials were thoroughly indoctrinated by
Confucianism for self-restraint and rectitude,
and the internal controls by personnel manage-
ment were relatively effective.

However, a series of foreign invasions and
internal conflicts and feuds disturbed the sta-
bility of the dynasty. Under a continuous
instability and unrest of the society and the
monarchy, various provisions for fiscal mana-
gement and compensation for the public officials
became unrcalistic and unreasonable. Many
bureaucrats were also demoralized.

Moreover, there was no effective popular
control over the government since even a
nominal popular participation was not allowed
and the level of education of the general public
was very low. Under the situation, the negative
bureaucratic behaviors became aggravated and

chronic.

3.1. Causes of Negative Bureaucr-
atic Behavior

Professor Bark attributes to the following

factors the major causes of negative bureaucratic
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behavior ir the Yi-Dynasty (Bark, 1976).

(1) The bureaucrats were dominated by the
“familism” >f the time. The Confucian doctorine
per se did - ot teach the primacy of the family,
but the em shasis on the filial piety tended to
foster the ‘amily-centered mode of thinking.

(2) Quite

national lojyalty and responsibility of the officials

often, lower degrec of sense of

prevailed.

(3) The egal norms for the conduct of public
officials wei: too idealistic, setting too high
standards.

(4) Gove nmental power over the people and
economy W :re too strong under the system of
rather weak checks and balances of the govern-
mental pow: r. No popular control of bureaucracy
except viola ion or insurrection.

(56) Inter1al control of bureaucracy relied
mainly on :he personnel administration and
Confucian i .doctrination which were not effecti-
ve under th: social unrest and lack of strong
leadership 2 d exemplary conducts of the ruler.

(6) Ther¢ were enough rooms for arbitrary
and disorde ly fiscal management, with very low
and inadeqiate level of compensation for the
officials.

(7) Forei, n invasions thoroughly upset the
stability anc order of the society leaving deep

scars,

3.2. (ontrol Measures Against Ne-
g ative Bureaucratic Behavior

There w re several control mechanisms
against neg tive bureaucratic behavior in the
Yi Dynasty.

(1) Three Councils (Samsa). These were
King's Surv illance Office, Remonstirance Office,
and Office >f Royal Counsellors. The high
ranking offi iials of these councils were given
very strong power, and their status was guara-
nteed. The official duties of these council

members we ‘e to discuss any faults of the King

and present remonstrances to him. They were
also empowered to veto any government act
which was considered against the “principle”.
Especially, King's surveillance officers could
inspect and investigate the wrong-doings of the
bureaucrats.

(2) Historiographer, or King's History Wri-
ter. The historiographer of Yi Dynasty recorded
in detail the daily activities of the King and
important historical facts of the dynasty, and
the incumbent King was not permitted to open
and read the records. The rccords were for the
posterity. The system was supposed to control
King’s misconducts because the King should
always remember that his acts and achievements
were to be evaluated later on the historical
context.

(3) Provincial Governor. Provincial governors
acted as the inspectors of local magistrates.

(4) King's Secret Mission, or Royal Inspector.

This was a very peculiar institution in the Yi
Dynasty. King selected highly qualificd young
officials as his sccret inspectors and dispatched
them to the provinces to inspect local admini-
stration on the sopt. This sccret mission was
called Ambhaing-Osa. He was generally plain-
clothed and disguised his status and mission.

This system appeared around 1509 A.D. The
secret inspector carried certain instruments to
measure and certificate for transportation. He
visited and secrctly inspected local situation
and then suddenly appeared later in the office
of local magistrates officially to declare formal
inspection. He had the power to examine the
official documents and the stocks in the govern-
ment warehouse, and had the power to dismiss
wrongful officials on the sopt.

(5) Criminal Code. Among other provisions,
it provided that the corrupt officials should
never be reinstated to a public office.

(6) Personnel Lew and Other Measures. There

were provided for a joint responsibility systems.
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Those who recommended “corrupt” officials to
the go ernment would also be dismissed; and
the off springs of the corrupt officials were per-
manen' ly barred and disqualified from taking
civil sirvice examinations. Personnel law also
regulat :d the number of servants and acreage
of lanc holdings in order to prevent extravaga-
nce.

A ki d of nepotisrn and a kind of patronage
were pevented through a system of “mutual
avoidan te” which prohibited the same members
of a faily from taking office in the same mi-
nistry ¢: provincial government. Also, no one
was alli wed to serve as the governor of his own
native j rovince.

A rotition system allowed the provineial go-
vernors to serve only one year of term at a
provincc, and the local magistrates could serve
maximu n five years at a county.

There was an absolving system, a kind of
terminal accounting and auditing system. All
the offic als were required to present all the
fiancial accounts at the termination of their
official

absolutic n was issued.

luty. After an audit, a certificate of

In spi ¢ of those rational mechanisms in Yi
Dynasty. the corruption was not effectively
curbed v hen there was a lack of determination
on the pirt of the top leadership. To a grealer
extent, 11¢ system relied on the personal will

and dete mination of the ruler and his ministers.
3.3 Effectiveness of Legal Fights

Variots control measures against negative
bureaucr tic behavior in Yi Dynasty relied
chiefly o the pre-condition of self-contrel and
self-restr int of the officials. Ané the strong will
of the riler and the exemplary conduct of the
top eche on of the bureaucracy were the main
forces ur derlying the effectiveness of the formal
control n easures. As such, the system was very

effective when the circumstances were conducive

for such self-restraint, but, it was utterly ineffe-
ctive under the social instability, economic dislo-
cation, and lack of determination on the part of
the ruling elite of the time.

In spite of disorganization of the state-contro-
lled economic system and land-holding system
during social instability and pervasive bureaucr-
atic corruption, there did not develop some
strong merchant class or commercial sectors be-
cause the artisans and merchants were socially
despised. On the whole, the base for external
control was weak.

As we stated at the beginning of this section,
we find many striking similarities between the
causes and measures of control on bureaucracy
adopted by Yi Dynasty and those of modern
Korean government.

Social unrest, normative ambiguity of the
officials, disorderly management of national
budget, low pay, highly arbitrary exercise of
power, excessive power of the government,
collapse of internal control mechanisms, and the
weak external controls are more or less similar
causes of negative bureaucratic behavior in both
cases.

As to the control measures, the council syst-
cim, device of “Almanac”, special inspection and
constant audit, continuous exortations on personal
virtues and rectitudes, joint responsibility system
and other devices of personnel management,
strong personal will of the chief excutive, and
lack of strong external controls are also found

in both cases.

4, Causes of Negative Burea-
ucratic Behavior

We may be able to reconstruct and recount
neither a comprehensive list of the causes of
present day negative bureaucratie behaviors
nor the whole process of their occurences merely

based on our limited case studies of three types
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of agencies. Nir do we have conclusive evide-
nces to establis 1 some definite cause-effect relat-
ionships.

Qur modest a m here is to describe the general
pattern of the causes of negative bureaucratic
behavior focus ng our attention around the
concepts of rle behavior performance and
conflict. The h ghlights of our description can
be summarized as follows. Namely, since 1945
Korean socicty :xperienced unprecedented social
unrest and rapil social change accompanied by
the collapse of the old established value system
and confusion 1 the new value systems. This
led to some d sorderly conduct of daily life
and business p:actices of the people.

On the other hand, the characteristics of the
bureaucratic sy tem were such that the system
was operating nder the unrcalistic legal prov-
isions, inadequ te compensation of the public
personnel and i adequate expenditures for office
maintenance, eculiar inter-personal ties of
superiors and suordinates, and excessive govern-
mental power over the other sectors of the
society.

The above so :ial and administrative situations
were not condu cive to rational decision-making.
In the proces, some negative bureaucratic
behaviors occur ed as an expediency to maneuver
out of difficul

harmless corruj tion had the multiplier effects

situations. Such a seemingly

of its own leacing towards an institutionalized
pattern couple¢ with inadequate control meas-
ures.

These are th: gist of the processes we had
generally encot ntered until the year of 1975.
The year 1975 should be remembered because
the Korean government started an all-out cam-
pain against s cial anomalies including graft
and corruption of the public officials. The
patterns to be described below a are those

generally founc before the year 1975.

4.1. Secial Disorder and Confusion
of Value System

The description below is not purporting to
give the impression that the Korean society is
operating under the chaos. It is rather intended
to show how we have been able to establish
law and order out of difficult times of the past,
although the experiences have left some lasting
side-effects. If the chaotic situations continued,
the society would have already collapsed.
Therefore the following description should be
understood in this light.

4.1.1. Social Unrest

Korea was liberated in 1945 from thirty-five
years of Japanese impcrialistic rule and war-
time control. All of sudden in 1945 everything
became free, and chaos was created. The country
was divided into north and south under foreign
occupations. There followed bloody ideological
conflicts among the people and the communist
agitation created a constant state of strife.
During the Japanese period, the economic
power and experiences were in the hands of
Japanese and the government was managed by
the Japanese. There were few Xoreans who
had been trained in the art of public adminis-
tration.

When the national government was established
in 1948, Korean people had to start almost
everything from scratch. They had to create a
new order of resource mobilization and alloca-
tion, social structure, and mechanism of social
control and coordination. When a kind of new
order was emerging, North Korea invaded the
South in 1950 and the whole conntry was
literally devasted under three years of unprec-
edently inhumane war of brothers and big
powers. These were enough to bring social
unrest, and the people’s urgent daily concern
was individual survival and welfare of the

family. The war-time experiences left many
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imprint: in the minds of the people.

4.1.2. Rapid Social Change

In the meantime, we saw the growth of
bureauc: acy and military. The newly emerged
bureauci acy inherited many of the Japanese
way of :ontrol and ancient mode of authoritar-
ianism, Newly fabricated bureaucracy became
the arbi rator of resource allocation as well
as socia’ control. Later, the enormous tasks of
economi- development were entrusted with this
bureaucs icy.

Durin; 1950’s, there were excssive social
investme ats in higher education creating lots
of poten ial social positions and unemployment.
Some of them found their employment in the
governm mt with over-qualifications. In the
later pe-iods of our development, such a
potential for structural differentiation, profess-
ionalizat on, and specialization became our
valuable asset. During 1960’s, there were great
populatic 1 movements, urbanization, and dyn-
amic mo ements among various strata of the
society.

4.1.3. Confusion of Value System

The c nsequences and after-effects of the
unhappy :xperiences of social unrest and bew-
ildering . ace of social changes were enough to
change piople’s value systems and consciousness.
Many pe ple became restless, seeking after a
quick retirn of investment of efforts and easy
money. / mammonism prevailed. Many social
critics chiracterized the mood of the time by
such wor s as upsided values, unprincipled life
style, lac: of guilty feeling, expediency of
means, lz:k of self-control, hoarding and unne-
cessary iccumulation, materialism, loss of
justice, a sence of the sense of equity and
justice, st lfishness, laxity of moral fabric, etc.
In short, :here was a breakdown of traditional
virtues, i cluding personal rectitude, self-control
and restr: int, and respect for the social order,

and under development of new ethics appropriate

for a newly urbanized and industrialized socity.

Clear examples of business anomalies or
irregularities arising from the demise of estab-
lished social morality can be found in our case
studies. In our case of national tax office, we
noted that the abnormal business accounts of a
night club in a famous hotel and the indulge-
nces of the manager led to a series of corru-
ption. The manager spent the money of the
company for his own personal indulgence and
pleasure and later claimed that he gave all the
money to the tax and helath officers of the
district. In another case, the irregular bookke-
eping practices led to the compleation of
bribery, loan, and manager’s own personal use.
The remaining cases also show that the associ-
ations of big and small businessmen and retailers
were regulary paying tributes to the public
officials to buy favors and cultivate “friendly”
relationships to ease strict applications of the
government regulations. After all, the business
community as an important dimension of
administrative environment was not beyond

reproach.

4.2. Charactersitics ¢f the Burea-
ucratic System

Typical negative bureaucratic behavior in
Korea has been a function of highly centralized
bureaucratic power, rapid social change, unrea-
listic rule and procedures pertaining regulation,
creation, service, and promotion activities of
the government, and lower level of development
of private sector and the meekness of the
general public.

4.2.1. Normative Ambiguity and Unrealistic

Laws

Gur research stated with an assumption that
a sginificant portion of negative bureacratic
behaviors would be the results of normative
arising from the

ambiguity incongruities

between the legal norms and social norms.
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Indeed, we v ere able to find some discrepancies
between lega ly prescribed criteria of official
conducts and the prevailing social mores. How-
ever, the le al norm of conduct was clear
enough against bribery, arbitrary excrcise of
official power and infringemement of rights of
the people. W hat we consider more critical is the
discrepancy o - the gap between the social reality
and the law: intended to regulate, create,
promote, or :erve that same reality. This is
the problem ¢ { legal formalism. Legal formalism
is a reaction or consequence of the inablity on
the part of 1 gislature. to enact realistic laws.
The legislatu e is handicapped by amorphous
interest grou s, weak political party and incon-
sistent electc ate.

For examp e, in our case of corruption in
licenting lod ing house, the statutory standards
were too hig .. If the legal stipulations were
strictly inter) reted and applied, most of the
lodging hous s would have been disqualified.
This kind of lcgal formalism provided for the
public official with very lucrative opportunitics.
In our casze ::udy of construction projects, the
construction companics paid “kickbacks” in
order to avoil strict application of building
codes. In ow corporate tax case, the bribery
was given to reduce the amount of tax assess-
ment because the assessed amount of tax could
have been ez iribitant if the letters of tax laws
were strictly applied.

4.2.2. Ina equate Compensation and Budget

Inadequate compensation has been the chronic
problem of t e Korcan goveinment, As we saw
above, there aad been unusually cxcessive social
investment n education creating potential

differentiatio : and specialization of social
positions cousled with higher rate of unempl-
oyment. This, many formally overqualified
and yet relai vely incompetent personnel were
attracted to the government positions. Since

they had hi; her ranks in terms of formal

education, they demanded a rank consistency
in other dimensions such as wealth and prestige.
However, the government finance also was small
and there had been more urgent needs such as
war expenditures and recovery and rehabilitation
programs.

Under the circumstances, the general public
was in a mood to somewhat condone petty emb-
czzlement for supplementing the cost of living
and other petty official expenses which had not
been adequately provided for in the regular
budget. However, this kind of embezzlement
and illegal transfer of budget items become a
little aggravated. Later this became illegal but
gencrally accepted practice. In the past, many
orgaization unit would have been unable to

funds,

whatever the source of them might have been.

operate without illegal contingency

The fund was necessary to defray the costs of
cxpanding office works and routine expenses
for social interaction among the memaers of
the organization.

In our case studies, we found that the bribe
money teceived by the government officials
were really used in part for office expenditures.
Bribery in our corporate income tax case and
kickbacks in our construction projects case are
clear examples in which the portion of money
was used for official purposes. This kind of
practices were also found in other organizations
and associations of the private sector.

The above analysis shows that under the
social disorder and rapid change the public
bureaucracy as a system was unable to effec-
tively mobilize the “free-floating” resources of
the economy and formally allocate them.

4.2.3. Patronage and Inter-personal Relations

Due to long tradition of family centered way
of life and thinking and due to uncertain
situations in times of social change, many
persons developed a kind of patron-client rela-

tionships in order to secure mutual assistance
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and coop ration. This was also prevailing in
the gove nment. In the past, we quite often
heard th¢ remark that a particular person was
a man of certain other particular person. Patron
and cliert had to look after each other. This
kind of iiter-personal relations also was the
breeding ground for connivance and conspiracy
for bribe y and extortion.

In our case report on the kickback practices
of constriction projects, it is shown that the
mayor ol that particular city planted his most
favorite ubordinates in the sections of general
affairs, a:counting, and auditing. Those subor-
dinates, : s the clients or followers of the mayor,
played k y roles in the administrative proccsses
of the ¢ty government, Without their coop-
eration, he mayor might not have succeeded
in mobil zing the kickback monies for such a
long per'od of time. In a way, the patron-
clients were operating their own machinery of
resource mobilization and allocation in exchange
of the :arvices rendered to the public. Job
security ind supplementary compensations were
provided to thosc patron-clients, at least.

4.2.4. Excessive Governmental Power

It is a common knowledge that Korean gov-
ernment has been wiclding very extensive power
over the life of the people and every sector of
the socic:y. The government has been the
leading * orce in nation-buliding, war, reconstr-
uction, 1:habilitation, national economic deve
lopment, and even the present-day campaign
against | raft and corruption. We have seen that
the Korcan government has been exercising
enormou . power in the disposal of pre-war
Japanese owned properties, the disposal of
national land, carrying out the war, impleme-
ntation of reconstruction and rehabilitation
program after the war, distribution of foreign
aids, inyestments under the economic develop-
ment pl n, special loans and foreign loans to

the pri ate enterprises, and national land

development programs, etc.

In the process, big enterprises were created
and some of the small industries were perished.
It was in these processcs that some of the
bribery, kickbacks, extortion, tributes, and
concessions were given and taken,

The above summary description should not
give an impression that the Korean government
was doing nothing to carry out any regular
business of the government; rather, it should
be remcmbercd that the administrative system
as a whole was making gigantic efforts to
achieve the goals and targets of public policies

and administrative programs formulated based

on the public interest,

4. 3. Internalized Norms and
Action Patterns

Many social critics blame the public burea-
ucracy for its lack of sense of public interest,
loss of sense of mission, and lack of porfessional
ethics. Such attributes might have been acquired
by the individual burcaucrats during the period
of social unrest and rapid changes. However,
it would be very wunfair to depict the whole
bureaucracy as if it were a gang of crooks.

The behavior patterns of public officials should
be analyzed in tcrms of their role behavior
performances. That is, the behavior patterns
can be understood in terms of internalized norms
of, stimuli to, and responscs of the public
officials.

The most characteristic internalized norms of
public officials are ascriptive rather than achie-
vement orientation, particularism rather than
universalism, status orientation and materialism.
(Lee, 1977) Acriptiveness, particularism, and
status consciousness arc the legacies of the old
days. The status consciousness seems to be
breeding or nurturing even the official arrogance.
Material interests werc not openly pursued in

the past. However, it scems that the public
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officials had :zquired materialism during the
period of unr st and change. This may be even
more true be ause the past literati ethics have
disappeared a .d new strata of people have Leen
recruited 1o tie governmental service.

In spite of ill of these, we may be safe to
assurmne that tie public officials also have certain
degree of senses of public interenst and pro-
fessional ethics.

There are at least three types of stimulus
situations to “he public officials: Socio-cultural
environments, characteristics of the bureaucratic
system, and f rmal policy goals and adminisle-
ative prograris. We have already described
above the sal :nt features of the socio-cultural
environments ind the bureaucratic system. The
most importar t policy goals of the government
in Korea duri g the past thiry years have been
national secu-ity, mnational unification, and
economic dev(lopment. Social welfare programs
are emphasize | nowadays.

Given the stimuli and internalized norms
analyzed abov: the public officials would res-
pond in the f)llowing three ways. 1) faithful
implementatio1 of the policy goals according
to the rules ad regulations set for the imple-
mentation of he program, 2) ambitious imple-
mentation of he policy goals going around the
established rul:s and regulations, but without
intention for immediate private gain and
aggrandizemer t, 3) nominal implementation of
the policy goa s with injudicious exercise of
discretionary jowers for the private gain and
aggrandizemen ..

The majorit - of the responses may belong to
the first type And there have been numerous
cases of the second type. This and national
prosperity wou d do away with all of the social
evils. On the contrary it seemed that as the
"economic pie’ was growing, the illegal chunks
were becoming bigger. The critics attributed it

to lack of ef =ctive control against negative

bureaucratic behaviors and other social deviances.
We do not know why, until 1975, there had
been no effective control except two to three
vears of tight control after the military revo-
lution of 1961.

We suspect that the defect was in the faulty
reward and punishment mechanisms, both public
and private. The honesty did not pay.

Under the circumstances, various causes of
negative bureaucratic behavior had been reinfor-
cing each other with some multiplier effects of
their own In short, corruption itself became
the major cause of corruption. Some argued that
many of the otherwise accidental deviances were
instituionalized

being transformed into an

pattern. Institutionalized corruptions would
create their own system of variables gradually
making inroads to the formally constituted
system of administration. That would be a very
scrious problem.

Sceond type of responses has been somewhat
condoned in the name of expediency under the
unrealistic rules and regulations. Some of the
illegal transfer of expenditure items and info-
rmal resource mobilizations belong to this type
of responses. What is really condemned is the
thrid type of response, namely, injudicious
exercise of discretionary powecrs for the private
gain and aggrandizement.

Most of the negative burcaucratic behavior
cases we have studied are those committed by an
injudicious exercise of discretionary powers for
the private gain and aggrandizement, although
some of them contain the element of ambiti-
ous but expedient implementation of the policy
goals and administrative programs. As the major
instrument of national economic development,
the public bureaucracy was expected and com-
plied with to achieve the targets of develop-
mental goals without seriouly being concerned
with side-effects, including corruption. Most of

them might have thought that when the nation
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become prosperous and affluent, all the evils

will go way.

4.: Lack of Effective Control,
Mult iplier Effects, and Emergence
of Ii stitutionalized Pattern

It wa: an illusory anticipation that economic
developr ient and national prosperity would do
away w th all of the social evils.

With n increasing degree of social differen-
tiation ¢ad occupational specializations which
necessit; te more of bureaucratic service, regula-
tion, p1omotion, and creation, emergence of
instituti nalized patterns of negative bureaucra-
tic beha 'iors are no longer tolerable, because
they wi ! not only destroy the moral fabric of
the sociity but also decrease the amount of
social p« rformances and endanger the surivival

itself.

5. Impacts of Negative Bureaucr-
a ic Behavior on Development

5. . What is Development?

One ¢’ the most intriguing questions we rai-
sed was whether the negative bureaucratic be-
haviors hinder or facilitate the developmental
goals of government. Our answer here i3 very
inconclu iive partly because of the difficulty of
clearly defining the concept of development
itself ar 1 partly because our case studies were
really a few examples we could collect.

Never -heless, we may be safe to include in
the coniept of development such indicators as
social st -ucture, integration and control, perfor-
mances, and social outputs. In other words,
there a1: many elements and dimensions in the
devlopn ent. Economic growth is merely one of

them.

5.2. Development in Spite of
Negative Behavior

We cannot establish any one-to-one ration-
ship between corruption and development; we
may far-fetchedly impute some aspects of de-
velopments to negative bureaucratic behavior.

None of our case studies show that the money
raised through corruption was directly and
productively invested. However, the corruption
might have indirectly contributed to develop-
ment by allowing tax-evading merchants to
grow, tax-evading and concession-buying corpor-
ations to accumulate investment capital, kick-
back-seeking and over-pricing officials to perform
their regular businesses of the government, and
bribe-taking officials to survive, etc. In other
words, the corruption might have indirectly
contributed to the growth of economy.

However, we have to remember that even the
conomic development and growth have been
possible mainly because the majority of the
officials were judjciously and faithfully imple-
menting the developmental goals of the govern-
ment without pursuing private gains and aggr-
andizement. Therefore, it would be more appro-
priate to evaluate the occurrences of negative
bureaucratic behaviors as the incvitable side-
effects of growth. We may say that social
unrest, social change, and growth all leave or
create the side-effects of corruption. When there
is an economic growth accompanied by a kind
of social pollution in terms of corruption, then
the other dimfnsions of social performance such
as innovation, efficiency, people’s particpation,
commitment, and socictal awareness might be
decreasing. Moreover, the bureaucratic and
social corruptions might distort the concent-
ration of power, social stratification, shared
values, self-identity, and normative equality.

These situations make the society very inflexi-

ble and unadaptive to changing environments
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with an increzsed difficulty in social integration
and survival.

In short, imacts of negative burcaucratic be-
havior on ¢cor omic development are inconclus-
ive; however, ‘hose behaviors as side-effects of
ecocnomic dev :lopment are detrimental to other
dimensions of social development. Therefore,
we should stri'e toward a development which
will also bring the spiritual well being of the
people,

6. Effectiieness of Administrative
Measure s Against Negative Bur-
eaucrati: Behavior

The control efforts of Korean government
against negatire bureaucratic behavior gained
new impetus  nder the name of Suhjong-Sceshin
which can be oughly translated as “renovation
of politics and administration.” The term had
been in use si ce the days of former dynasties
and even in r cent republics in Korea, but it
gained new mi aning and significance under the
present governi rent. Especially, “23 March 1975
is regarded as the date which marks the real
beginning of t e renovation in the earncst. The
whole process s under the close supervision and
direction of th: President hirnself.

Korean gove -nment does not have an anti-
graft agency a such. The ordinary law enfor-
cement agencie; are in charge of these tasks.
The President s assisted by the Special Assis-
tant and the P ime Minister to carry out the
control prograr s. The Prime minister himself
is assisted by 1is special staff for the tasks of
coordinating th: government-wide cfforts.

Below these two overlayers, the ordinary
government m: chinery is employed for the ren-
ovation progra ns, although the police, prose-
cutors office, a1 d the board of audit and inspec-
tion are given Ireater power, assignment, and

support in ord:r to enable them to perform

more effective watch-dog functions and disci-
plinary and criminal procedures against design-
ated anomalies and irregularities.

The gist of administrative measures of the
Suhjong-Soeshin to control negative bureaucratic
behavior can be presented as follows: 1) meas-
ures aimed at personnel, 2) institutional refor-
ms, and 3) environmental clean-up.

Measures aimed at personnel include such as
those of more severe disciplinary actions, a ver-
tical joint responsibility system, continuous
issuances of the dircctives of conduct, a record
books of reward and punishment (Sukjong-
Soeshin Almanac), prevention of re-employment,
improvement of compensation, pension, and joh
security, and attitude development.

Institutional reforms include the revision of
vnrealistic rules and regulations and other
administrative procedures.

Environmental clean-up programs are some
rectification programs covering both private and
public life-environments of the public officials.

We generally consider that the above measures
have been fairly successful in markedly reducing

the deviance rates. Let us evaluate why.

6.1. Reduction of Deviance Rate
by Coercion-Process of Feedback
Control

It scem that the Government was alarmed by
the increasing rate of deviance in terms of
negative bureaucratic behaviors as there were
even the signs of emergence of institutionalized
pattern. The state of affairs was intolarable as
they were becoming obstacles to an increased
amount of effectiveness in such dimensions as
innovation, efficiency, and membership partici-
pation. The emergence of the institationalized
pattern of cotruption bccame a threat to the
national security and survival.

Therefore, the urgent problem of the govern-

ment was to reduce the recurrent incidences
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of the de iances. In other words, there was a
greater nied for a decreased rate of deviance
and incre sed rate of conformity.

Among the measures adopted by the gover-
nment to carry out the all-out campaign against
social anc bureaucratic corruptions, the coercion
was on the priority list. Continuous warning
against n:gative behaviors, directives calling
attention o the recurrent anomalies, hightened
disicipline -y actions, and criminal punishments
are the ir dications of higher rate of coercion.
In additic1, the government also employed
communic ition and legitimacy beilding. Educa-
tional pro rams are widely used for the purpose.
And the t ireaucrats are constantly being remin-
ded of thiir duty and mission to the nation,
priority o public interests, importance of eradi-
cating soc al irregularities, and the important
tasks for ational security and survival,

Most o the coercive measures have been
aimed at he public officials, as we have descri-
bed above

6.2. Femoval of Deviance Inducing
Situitions—Processes of Adjust-
men: and Adaptation Feedback

Adjustr 2nt here means a modifidation of the
pattern of social resource allocation, and ada-
ptation neans a restructuring. In addition to
the methcIs employed by the government for
social int:gration and control (an important
portion of which is of course the integration
and contri 1 of the bureaucracy itself), there are
some strer uous efforts for adjustment and ada-
ptation. T iese efforts in the public sector appear
in the for n of institutional reforms. One of the
important measures being taken in this field is
the revisicn and improvement of the rules and
regulation . We have seen above when we
analyzed ¢ yme of the causes of negative bureau-
cratic beh viors, that many of those behaviors

arose fron the temptation, opportunities, and

inevitabilities under some of the discrepancies
between legal provisions and social realities.
And also, inadequate compensation and shor-
tage of office funds in many instances were the
causes of corruption. Thus, the government has
been trying to improve the system of resource
mobilization and allocation in the public sector.
At the same time, in terms of society at large,
different pattern of resource allocation has been
being attempted to increase social welfare and

rehabilitation.

6.3. Effectiveness of the Measures

The current administrative measures taken
by the Korean government seem to be producing
the desired results. The effectiveness of the
measures are generally attributed to the follo-
wing factors.

First, the personal will and and determination
of the chief executive have been the most im-
portant driving forces behind the measures and
movement. He even defines the movement as
the programs for mental revolution of the
country.

Second, the first major target of control was
the reduction of deviance rates by coercive
methods. With increased degree of disciplinary
punishments of the corrupt officials, the results
can easily be enumerated and visible to the eyes
of the public. At any rate, it seems that petty
corruptions have almost disappeared, except of
course occasional and so-called accidental corru-
ptions.

Third, the scope and intensity of the measures
are unprecedented. The measures are aimed not
merely at the integration and control of burea-
ucracy, but they are also aimed at the root-
causes of negative bureaucratic behavior, such
as the characteristics of the social structure,
confused value systems, business anomalies, and
the defects of the administrative system.

Fourth, most of all, the government is succee-
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ding in restor ng some sort of credibility of its
corruption-era lication programs to the public.
However, tiere are still unresolved problems
and newly en erging ones. It is very uncertain
whether the lite group has really internalized
and absorbed the goals of control, integration,
and social re: tructuring. The passive moods of
some public ' flicials and escalation of the con-
tact levels be :ween the members of husiness cor-
porations an: the bureaucracy might become
more serious social problems. The passive moods
may demoral ze the bureaucracy and the leve-
lling-up of the contact points may lead to
greater scanlals in the nbsence of effective

external con rol.

7. Conclusion

During th: early days of the Saemaul Move-
ment in Kc-ea (New Village Movement), the
whole progrim had the difficulty of conveying
the clear image of the end results. Some skep-
tics did not expect any marked success: they
saw it as m:rely one of the varieties of com-
munity dev:lopment programs. However, the
Saemaul M vement is now regarded as very
successful 1 cogram of the government.

Like the Saemaul Movement of the earlier
days, the S thjong-Soeshin of these days seems
to be some' that vague except that the measures
directly air ed at the personnel. But, this pro-
gram also 11ay produce very successful results
in the long run. Since the entire program of
Suhjong-Soishin is very comprehensive, it is
sometimes « ifficult to single out anyone measure
for evaluat on. Anyone of the specific measures
should be (valuated within the whole context.
In the futire when a clearer picture emerges
we may le able to formulate more specific
measures f r recommendation. What we can do
at this staje is to present some general theore-

tical guide ines.

Our tentative policy recotnmendations are
premised on the assumption that any administr-
ative program should not be judged in terms of
achieving “purity”. A degree of purity may
not be a good criterion. What we consider as
significant are the degree and capacily of con-
trol and integration. In other words, if there
are clear indications of tendency towards the
reduction of deviance rates and possibility of
setting up a control mechanism which keeps the
deviance rates at a tolerable level, we may say
that the programs are successful.

First, the current measures against negative
bureaucratic behaviors seem to rely too heavily
on coercion. As we mentioned earlier, this
method will bring quick and sure results. But
in the long run, the high degree of coercin can
not be sustained for a longer period of time.
Moreover, as the society is being differentiated
at a faster rates, there arises a greater need for
communication and legitimacy building. Most
of all, the whole control mechanism itself of
social control should be guided by the control-
ling overlayers of societal consciousness of the
social elites. Although the current measures of
administrative control puts some emphasis on
the development of societal consciousness of the
top echelons of the bureaucracy and business
enterprises, we are very uncertain as to whether
this aspect of measures is bringing any impro-
vements or not. Development of greater awar-
eness of variety of programs on the part of the
elites is very crucial.

Second, the current administrative measures
rely also too heavily on the personal will and
the leadership of the chief executive. Of course,
we must give big credit to his determination.
However, an emphasis should be given to the
development of professionalism including the
professional ethics of the public officials. With
the rapid growth of the economic sector, many

competent young people are already attracted
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by the piivate industries, and the government
is experincing some difficulty in recruiting
specialize | personnel. If the public service is
not being professionalized, the government will
soon encc inter greater difficulties.

Third, he emphasis on personal rectitude and
honesty will not bring guaranteed results in the
absence f effective external control. Rewards
and punishment system of the society and
external control on bureaucracy should be
geared to sromoting personal honesty, rectitude,
and digni y.

Finally, we think that the current adminis-
trative masures are very appropriate if the
above mes tioned factors are taken into consi-
deration.

In the fnal analysis, political and social insta-
bility and disorder lead to lack of effective poli-
tical and :ocial control which lead to the wide-
spread gr ft and corruption. Graft and corr-
uption un lermines social morality and value
structures. Vicious circle of instability, lack of
effective ¢ ntrol, high rate of deviances, and
normative ambiguity should be broken by the
initiative «f the government. In spite of nega-
tive burear cratic behaviors, it is the government
which has the necessary resources and power to

do so.
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