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1. Introduction 

1.1. Central Subject 

This study aims to explore how the use of businesslike methods in government2 
– more commonly referred to as new public management or NPM – affects in-
tegrity. Even though concrete research results in this field are scarce and 
opinions differ, some publications provide the beginning of an answer. For ex-
ample, Frederickson (1997), one of the most outspoken opponents of the NPM 
movement, argued that corruption and unethical behavior in government are on 
the rise because of attempts to run government organizations as though they 
were businesses. On the other hand, Osborne and Gaebler (1992) pleaded for the 
reinvention of government to make it more efficient and effective. At the same 
time, Bovens and Hemerijck (1996) concluded that the scandals that have at-
tracted media exposure in recent years and given rise to public debate on 
integrity all include activities and techniques that are relatively new in the public 
sector; specifically, privatization, introduction of market techniques, pay that 
conforms to the market, outsourcing of tasks and services, and commercial ac-
tivities performed by civil servants or public agencies. Such issues all relate to 
the trend of introducing business- or market-like approaches into government, 
which Kimman (1991) described as a social process in which high authorities 
loosen their grip on the steering. Concomitantly, government relinquishes its 
traditional role as an independent caretaker of citizen interests.  
Based on these observations, this study empirically tests the suggested influ-
ences of NPM on integrity. Doing so required development of instruments to 
measure the organizational level of integrity and the level of NPM implementa-
tion. For the former, existing instruments proved suitable after only slight 
adjustments; however, because no such measurement instrument was available 
for NPM, a new tool was developed that was then used in the survey research to 
test the hypotheses. 

1.2. Businesslike Government 

Throughout its history, the public sector has intermittently rediscovered the need 
to focus on productivity, performance, and control (Walsh 1995, xiii), mani-
fested in the early 1990s by public administration’s adoption of an outspoken 
businesslike approach. This significant turning point in the approach to public 
administration began at the start of the first Clinton administration with the rein-
venting government movement, which introduced entrepreneurial aspects into 

                                                        
2  In the literature, the concepts of public administration, public service, (local) govern-

ment and even bureaucracy are used more or less indiscriminately, depending on the 
author’s context, geographical origin, and background. In this book, the term government 
is refers not only to government institutions but also to the personnel they employ. 
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the public sector. As a result, output budgeting, privatization, competition, and 
commercialization began to receive more attention than the exclusive character 
of certain public tasks and the notion of public interest. Whereas it is certainly 
praiseworthy for a government to try to efficiently manage the means at its dis-
posal, such practice raises the question of whether too much identification with 
the private sector might not also generate undesired effects; for instance, in the 
area of public integrity. Yet to date, this aspect of new public management has 
been underestimated in the debate.  
To investigate this topic, it is first necessary to distinguish between the various 
definitions of NPM and the characteristics described in the literature and re-
search reports. These characteristics range from the use of simple techniques 
borrowed from the private sector to improve financial bookkeeping via the in-
troduction of performance management and output steering to major changes 
like privatization of public tasks. The arguments for direct provision of public 
services – rather than leaving their production to the market – can be formulated 
in terms of underlying values and economic efficiency or distributional equity. 
In this sense, the state is seen not simply as a mechanism for distribution or as a 
producer of last resort but as having its own purpose in expressing and affecting 
the collective good. This case is often made for social services, education, or 
health, into which the market might introduce pressures that could destroy tradi-
tional public service values (Walsh 1995, 5; Walzer 1983). 
Therefore, in this study, a businesslike government is defined as a government 
moving in the direction of the business sector by taking over ideas, instruments, 
methods, institutions, and products that traditionally characterize this sector. The 
specific elements used in this study – broadly derived from the NPM literature – 
are as follows: 

− downsizing and entrepreneurship; 
− decentralization; 
− performance measurement; 
− use of a planning and control cycle. 

1.3. Integrity in the Public Sector 

Menzel and Carson argued that empirical research into public administration 
ethics had a ‘short but vigorous history’ (1999, 239) For example, prior to the 
1990s, only a handful of authors were engaged in ethics research that involved 
systematic collection and analysis of data, and those efforts were very limited 
compared to the effort put into ethics theory.3 In addition, whereas the attention 
paid to empirical research into police integrity, as a species of public integrity, 
has been more widespread; research into the relation between new public man-
                                                        
3 The question is whether the huge bulk of normative thinking about public administration 

ethics actually does constitute theory given that most, rather than being guided by theo-
retical thinking, limits itself to stating expected norms of behavior traced back to 
overarching value statements like the public trust clause or the constitution. 
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agement and ethics – the topic of this study – has remained limited. Of course 
there are exceptions (e.g., Berman 1998 and Peters 2001, as well as the observa-
tions by Behn 1999, 2001, and De Bruijn 2002); however, most authors refer to 
the topic only briefly or as an epiphenomenon. As a result, empirical research 
into this topic is hard to find, although opponents of the NPM movement have 
made valuable contributions (Denhardt 2002; Frederickson 1999; Maesschalck 
2001, 2002). The extant literature does provide sufficient information for the 
formulation of empirically testable hypotheses, but such testing requires a refer-
ence framework with which to compare the findings. Such a framework can be 
found in the central concepts of public ethics.  
The term public ethics refers to the collection of values and norms, of moral 
standards or principles, that form the foundation of integrity. In general, ethics 
are a set of principles frequently defined as a code of conduct; that is, a frame-
work for actions (Lawton 1998, 16). Whereas the moral nature of these 
principles refers to what is judged to be right, just, or good (conduct),4 integrity 
or ethical behavior means much more than not being corrupt or fraudulent. Ra-
ther, integrity is a quality or characteristic of individual or organizational 
behavior that denotes the quality of acting in accordance with the moral values, 
standards, and rules accepted by the organization’s members and society. Thus, 
integrity violations can be defined as violations of these moral values and 
norms. 
The starting point for this study is the unethical behavior of employees in an 
organization, which becomes visible in the incidence and prevalence of integrity 
violations. Thus, whereas corruption and fraud are a significant manifestation of 
integrity violations, so are discrimination and intimidation, stealing, and careless 
use of organizational properties. Based on such manifestation, and given its em-
pirical purpose and conceptual framework, this analysis distinguishes the 
following categories of integrity violation:5 

1. corruption, including bribing, kickbacks, nepotism, cronyism, and patron-
age (actions that benefit the individual, family, friends, or party); 

2. fraud and theft of resources, including the manipulation of information to 
cover up fraud; 

3. conflict of (private and public) interest through promises, gifts, or dis-
counts; 

4. conflict of interest through jobs and activities outside the organization 
(e.g., moonlighting); 

                                                        
4 Many definitions treat the moral and ethical as nearly identical (e.g.,  ‘ethics is concerned 

about what is right, fair, just, or good; about what we ought to do, not just about what is 
the case or what is most acceptable or expedient’; Preston, 1996, 16, as quoted in Cooper 
1998, 7). 

5 This classification, used by the research group on integrity of governance at VU Univer-
sity  in Amsterdam, was developed by Huberts, Pijl, and Steen (1999) based on an 
analysis of the literature on (police) integrity and corruption (Ahlf 1997; Anechiarico and 
Jacobs 1996; Heidenheimer, Johnston, and Levine 1989; Kleinig 1996; Punch 1985; 
Punch, Kolthoff, Van der Vijver, and Van Vliet 1993; Roebuck and Barker 1973; 
Sherman 1974). 
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5. improper use of violence towards citizens and suspects; 
6. improper (investigative) methods of policing (including improper means 

for noble causes); 
7. Abuse and manipulation of information (unauthorized and improper use of 

police files; leaking confidential information); 
8. Discrimination and (sexual) harassment; indecent treatment of colleagues 

or citizens; 
9. Waste and abuse of organizational resources, including time; and 
10. Misconduct at leisure (such as domestic violence, drunken driving, use 

of drugs). 
 
When organizational ethics are associated with organizational principles, values, 
and norms, the logical next question concerns the content of ethics: Which val-
ues and norms are part of organizational ethics? Whereas many authors have tried 
to summarize the values common to both the public and private sector, others have 
distinguished between the two. As a result, the literature is characterized by con-
tradictory visions. The few attempts to compare the two include the work by 
Huberts and Van den Heuvel (1999), later elaborated in a paper presented at the 
2002 ASPA conference (Kolthoff and Huberts 2002a) and further developed by 
Van der Wal, Huberts, van den Heuvel, and Kolthoff (2006).6 
At the same time, warnings against moral confusion often produce doubts about 
applying practices from the commercial world to the public sector and thereby 
transforming governmental agencies into hybrid organizations with, according 
to some authors, an increased risk of integrity violations (Jacobs 1992; Denhardt 
2002; Frederickson 1996). Such warnings often focus on imaginable problems 
for public sector officials confronted with the temptations of the market sector or 
with behavior considered prestigious in the private sector but corrupt in the pub-
lic sector. 

1.4. Research Questions 

This study tests the following primary hypothesis, derived from Frederickson 
(1997, 177–181; 1999):  
 

The businesslike approach to government results in an increase of integ-
rity violations among public servants.  

 
The extent of the increase is expected to vary according to the specific character-
istics of the businesslike methods employed and the specific integrity violations. 
Thus, the research concentrates on the effects of introducing businesslike meth-
ods into government on different types of employee integrity violations. 
Specifically, when the question whether a businesslike approach to government 
                                                        
6 Zeger van der Wal is continuing research on public and private values in his current 

Ph.D. project at VU University, Amsterdam. 
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affects integrity is assessed in a positive way, the above hypothesis engenders 
the following central research question: 

 
What is the relation between a businesslike approach to government and 
integrity? 
 

Answering this question requires that the level of businesslike approach in the 
research population be measured and a judgment made about the population’s 
integrity, which this study addresses in terms of conduct and behavior (i.e., the 
occurrence of integrity violations). Thus, to measure the frequency of integrity 
violations, the analysis focuses on research population members’ perception of 
the occurrence of integrity violations. To measure the level of businesslike ap-
proach, the analysis also focuses on research population members’ perception of 
this phenomenon. This focus assumes that it is not necessarily the actual situa-
tion that influences people’s behavior but rather their situational perceptions and 
evaluations. This research looked in an explorative way for relations between 
the two phenomena, thus testing the ‘Frederickson assumption.’ It did not evalu-
ate the effect of the introduction of specific measures into the research 
population.  
To provide a more in-depth analysis, the central research question is broken 
down into the following subquestions: 

1. What is included in the concept of a businesslike approach? 
2. What is included in the concept of integrity? 
3. What does the literature suggest is the relationship between a business-

like approach and integrity? 
4. To what extent do respondents perceive a businesslike approach to have 

been introduced into their direct working environment? 
5. With what frequency do respondents perceive the various types of in-

tegrity violations in their direct working environment? 
6. How do respondents evaluate the different types of integrity violations 

in terms of acceptability? 
7. What is the relationship between the level of businesslike approach 

(question 4) and the frequency of integrity violations (question 5)? 

1.5. Methodology 

Answers to subquestions 1, 2, and 3, on the concepts’ content and theoretical 
relationships, were derived from an exploration and evaluation of the existing 
literature on the respective topics. Subquestions 4 through 7 on employee per-
ceptions were answered based on quantitatively analyzed responses from a 
survey questionnaire administered during November 2003 to all employees of a 
regional police force (NN ≅ 3,000). Subquestion 7, on the relation between the 
level of businesslike approach and the occurrence of integrity violations, was 



ETHICS AND NEW PUBLIC MANAGEMENT   

6 

first explored through a review of the relevant literature that resulted in detailed 
and empirically testable hypotheses.  
The selection of a police organization as representative of government was made 
for several reasons (discussed in more detail later) but most particularly because, 
since the 1990s, the ethics and integrity of the Netherlands police have received 
much attention and the introduction of performance contracts in the police force 
in the first years of the 21st century engendered a lively debate. Whether the re-
sults of this study are also applicable to other sectors in (local) government is a 
question for further research; however, the preliminary results of recent research 
into Dutch municipalities are positive. 
To enhance the reliability and validity of the survey research, the questionnaire 
relied as much a possible on existing and already tested variables and scales. For 
measuring the perceived frequency and acceptability of integrity violations, the 
starting point was the Integrity Thermometer developed by Kaptein (1998), al-
though other study-specific questions were added during questionnaire develop-
ment. 
Given the paucity of empirical research into the level of a businesslike approach 
or NPM in public organizations, a completely new measurement tool had to be 
developed for this section of the survey based on the available literature. The 
resulting questionnaire items were evaluated by experts in several countries and 
then validated using a pilot study and feedback. 
Almost all questionnaire items referred to respondent perceptions of the extent 
and acceptability of integrity violations (the dependent variables) and the extent 
that businesslike methods had been introduced and were appreciated (the inde-
pendent variables) in their work environments. However, even though these 
items are seemingly appropriate for measuring the acceptability of integrity vio-
lations and appreciation of businesslike methods, they are more dubious as 
indicators of the actual number of integrity violations and the actual level of bu-
sinesslike methods. That is, employee views on the amount of misconduct in 
their work environment may be limited or they might be reluctant to report what 
they know. Fortunately, rather than drawing conclusions about the exact number 
of violations, this research aims only to assess employee perceptions as an indi-
cator of the amount present. Nevertheless, to increase plausibility, the survey 
also included behaviors with various levels of seriousness and impact. With re-
spect to introducing businesslike methods, respondent perceptions were 
considered extremely important because of their major impact on actual em-
ployee behavior.  
The background information needed to map contextual variables was gleaned 
through in-depth interviews with key personnel. These interviews, designed to 
throw light on the actual extent to which businesslike methods had been intro-
duced also allowed assessment of the possible situational circumstances that 
might affect the results. File and document analyses were also carried out to 
achieve the same ends.  
The data analysis involved such SPSS functions as data reduction and scale 
techniques (e.g., factor and reliability analysis) and regression analysis. To mi-
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nimize the diverting effects of other variables on the survey findings, the quanti-
tative analysis included added control variables like participant age, gender, and 
experience. 

1.6. Research Objectives 

The main study objective was to contribute to the development of fundamental 
theory on building an effective, efficient, and ethical public sector and strategies 
to protect its integrity. Thus, the study contributes to a broad and ongoing debate 
on NPM, public values, norms, and ethics and integrity in government (includ-
ing the police) and politics. In practice, the findings can assist the development 
of government that is not only effective and efficient but also ethical. 
Not surprisingly, integrity in the police has attracted much attention from poli-
cymakers and researchers. Obviously, since the police force, being charged with 
maintaining the law, is one of the most important institutions for protecting the 
integrity of governance, business, and community (Fijnaut and Huberts 2002; 
Mischkowitz, Bruhn, Desch, Hübner, and Beese 2000); corruption among the 
police is an extremely serious problem. Thus, integrity is a necessary condition 
for the credibility and legitimacy of today’s police organization (Huberts 1998; 
Kaptein and Van Reenen 2001; Newburn 1999; Punch 1985) and plays a role in 
every Dutch police force. Indeed, an evaluation of the Dutch police’s integrity 
policies reveals a multitude of policy instruments that emphasize culture and 
cultural change (awareness training) as well as structural and organizational de-
mands (Advies Commissie Politie en Integriteit 2001; Lamboo 2005). 
Fundamentally, the integrity policy of the Dutch police force can be character-
ized as a general approach to enhancing integrity within the organization, with 
most efforts aimed at discouraging integrity violations in the broad sense. How-
ever, an effective assessment is still needed of specific violations and their 
impact. That is, knowing whether the impact of a businesslike approach and its 
management differs for each violation type and whether the prevention of each 
demands other aspects of leadership would enable more effective management 
of integrity not only in the police force but also in other (public) organizations. 
The findings and practical implications of this study will make important contri-
butions to such management knowledge. 
The anticipated theoretical relevance of this study is threefold. First, it describes, 
and makes available for further research, the hitherto virtually uncultivated ter-
rain of the relationship between ethics and a businesslike approach to 
government. Second, it develops, at least partly, an effective instrument for 
measuring the level of a businesslike approach in a public organization. Third, it 
empirically tests, apparently for the first time, the opposing statements and opin-
ions found in the literature on the relation between NPM and ethics. By taking 
the resulting knowledge into account when planning to experiment with busi-
nesslike approaches in public administration, policymakers can create a positive 
effect on public integrity. Nevertheless, the study has shown some theoretical 
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assumptions to be false, meaning that these assumptions need further evaluation 
and, if necessary, redefining. 

1.7. Overview of the Contents 

The structure of this book is organized around the research questions given 
above. Chapters 2 and 3, respectively, give an overview of the literature on new 
public management and (public) ethics and integrity. Chapter 4 explores the lit-
erature on the relation between integrity and the introduction of businesslike 
approaches and draws several preliminary conclusions based on the theoretical 
explorations of the preceding chapters. These conclusions lead to hypotheses 
that can be tested empirically using the methods and research design outlined in 
chapter 5. Finally, chapter 6 presents the research findings, which are discussed 
in more detail in chapter 7.  
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2. From Traditional Public Administration to Business-
like Government 

2.1. Introduction 

As already pointed out, the public sector has intermittently rediscovered its need 
to focus on productivity, performance, and control (Walsh 1995, xiii), which in 
the U.S. has resulted in an assumption by all new political leaderships – from the 
1910 Taft Commission to the 1993 National Performance Review and the eight 
reform initiatives between – that ‘...government is dysfunctional, fragmented, 
badly organized, and incapable of performing at a level acceptable to the public’ 
(Shafritz and Hyde 1997, 474). Similarly, during the last few decades, many 
new trends – including new public administration, public choice, new public 
management, reinventing government, and new public service – have all 
claimed to provide solutions to the shifting demands on government with as 
many diverse results. 
The discussion in this chapter outlines a few of the more important develop-
ments while presenting a conceptual framework for businesslike government 
that will underlie the empirical research. Following an initial discussion of tradi-
tional bureaucracy, it explores the concept of businesslike government via new 
public management, the reinventing government movement, and new public 
service to provide a reference framework for the empirical model using the four 
characteristics of a businesslike approach. As a preliminary introduction to the 
research environment, it also gives an overview of NPM-like developments in 
the Netherlands with a specific focus on the police. 

2.2. Bureaucracy 

Bureaucracy emerged as a dominant feature of the contemporary world in the 
late nineteenth and early twentieth centuries. Virtually everywhere in both de-
veloped and developing nations, economic, social, and political life became 
extensively and ever- increasingly influenced by bureaucratic organizations. 
Thus, in its contemporary interpretation (which began with German sociologist 
Max Weber, 1864–1920),7 the term bureaucracy, though often used as a general 
invective for any organization perceived to be inefficient, more properly refers 
to a specific set of structural arrangements (Lammers 1983; Shafritz and Hyde 
1997, 5). Specifically, Weber’s focus on the trend of rationalization led to con-
cern about the operation and expansion of large-scale enterprises in both the 
public and private sectors of modern societies (Coser 1977). Weber not only 
considered bureaucracy a particular case of rationalization applied to human 

                                                        
7 For more general information on Weber’s life and work, see Coser (1977) and Elwell 

(1996). 
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organization but viewed bureaucratic coordination of human activity as the dis-
tinctive mark of modern organizations. Therefore, to study these organizations, 
both historically and in contemporary society, Weber (1946) developed the fol-
lowing characteristics of an ideal bureaucracy:  

1. According to the principle of fixed and official jurisdiction areas, these 
areas are generally ordered by rules; that is, by laws or administrative 
regulations. 

2. The principles of office hierarchy and of levels of graded authority refer 
to a firmly ordered system of super- and subordination in which higher 
offices supervise lower ones. 

3. The management of the modern office is based upon written documents, 
which are preserved in their original or draft form. (Additionally, by 
explaining that ‘...The body of officials actively engaged in a “public” 
office, along with the respective apparatus of material implements and 
the files, make up a bureau. In private enterprise, the bureau is often 
called the office,’ Weber explicitly indicated that his theory was not ex-
clusively designed for the public domain.) 

4. Specialized office management – and all such management is distinctly 
modern – usually presupposes thorough and expert training (a condition 
that, Weber pointed out, increasingly holds for the modern executive 
and employee of private enterprises in the same manner as it holds for 
the state official). 

5. When the office is fully developed, official activity demands the offi-
cial’s full working capacity irrespective of the fact that his mandatory 
time in the bureau may be firmly delimited. 

6. The management of the office follows general rules, which are more or 
less stable, more or less exhaustive, and can be learned. 

 
The above paradigm suggests that formally and clearly described tasks and 
powers are executed within a legally fixed framework in which decisions are 
made by applying existing rules. Thus, private motives are irrelevant and citi-
zens are served in a neutral but equal way. Moreover, in contrast to traditional 
organs of authority in which the person – the king, pater familias, or clergyman 
– not the office should be obeyed; appointed leaders in a rational-legal form of 
society should be accorded obedience based on the authority of their formal po-
sition. Whereas the bidirectional relationship in traditional feudal system had a 
certain symmetry and logic (McSwite 2002), the bureaucratically organized pub-
lic administration has been recently criticized for tending to become a one-way 
relationship, to which McSwite applied the term bureaucratic feudalism. In con-
trast, traditional feudalism, despite being a system of strict hierarchical power, in 
principle kept intact the rule of each party’s not violating the other’s space by 
providing all parties a noncontingent status. That is, just as the serf owed loyalty 
and the performance of certain duties to the feudal lord, the lord, despite having 
the power of life and death over his serfs, had to respect their social position and 
rarely violated it. 
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Bureaucracy has been attacked from many different angles (Goodsell 1985). 
First, market-oriented economists, who distinctively definite public good as 
economic efficiency to be obtained through competitive markets and profit-based 
incentive systems, have criticized the ‘unlimited budgetary expansion in the ab-
sence of need and an economically inefficient allocation of resources to and 
within the public sector’ (Goodsell 1985, 6–15).8 Alternatively, functional soci-
ologists have argued that bureaucracies are destined to work against themselves 
and be dysfunctional because of their obsessive conformity to rules. Other de-
structive patterns identified include persistent conflicts between superiors and 
subordinates and vertical communication blocks caused by the hierarchical 
chain of command. Overall, bureaucracy is seen as inherently rigid, incapable of 
innovation, and riddled with fighting cliques and scheming careerists.9 
A third academic source of despair over bureaucratic performance is the policy 
analyst community, whose most prominent complaint is against bureaucrats 
rather than bureaucracy itself. They see bureaucracy’s failure as a result of gov-
ernmental inability to solve social problems – that is, to carry out policy and 
deliver services – despite appropriate legislation and funding. Hence, they char-
acterize bureaucrats, accustomed and committed to old policies, as resistant to 
change and likely to delay action. Also criticized is their failure to define objec-
tives, establish performance standards, gather sufficient information, predict 
program effects, and avoid political interference (Peirce 1981; Weiss and Barton 
1980). 
Parsons (1971, 23) called the market a powerful and effective institutional de-
vice for transforming raw materials into valuable matter. For Parsons, the 
administrative organization, besides its political aspect, is also the principal op-
erative structure of government, although bureaucratization, despite being 
developed primarily in governments, is also a major feature of an industrial 
economy in which production, and correspondingly the mobilization of man-
power through labor markets, is bureaucratically organized. Indeed, in a 
complex progression through a number of phases, the economy has produced an 
immense proliferation of bureaucratic organizations outside the governmental 
sphere. Thus, in Parsons’ view, bureaucracy is not confined to economic produc-
tion but is found in churches, universities, and many other types of collectivity.  
Moreover, once an economy’s market system is highly developed, it becomes 
very important to government as a channel for the mobilization of resources 
(Parsons 1971, 17, 22). Thus, Parsons emphasized the distinction between the 
commercial markets, which deal with physical commodities, and the labor mar-
kets, which deal with human services, including those at high levels of 
competence and responsibility (1971, 24). Indeed, Dahl and Lindblom (1953) 
claimed that the market is better at making certain types of decisions than are 
other institutional sectors (i.e., politics and government administration). How-

                                                        
8 For more such examples, see Buchanan et al. (1978) and Niskanen (1973). 
9  For further reading on this subject, Goodsell (1994) suggested several – now rather out-

dated – works by various authors.  Merton (1940) also provided a useful summary, while 
Hodgkinson (1978) made a more direct argument. 
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ever, Walsh (1995) argued that under certain circumstances the market fails so 
that planning, collective decisions, and public provision would be more effective 
than individual exchange processes in forwarding certain social purposes. In the 
case of distribution, state action is more concerned with correcting perceived 
failings in market distribution of resources. That is, the moral basis of this activ-
ity rests on considerations of equity, fairness, and justice. In the case of 
production, the justification for state action is based on the argument that the 
market, if left to itself, will fail to produce the optimum range and quantity of 
outputs. Public provision of service is further supported by the claim that certain 
activities are of such moral significance that the market should not provide them 
even if it could, because they will be tainted by the association with financial 
exchange and profit (Walsh 1995, 4–12).10 Most particularly, Walsh (1995, 4–
12) distinguished five sets of circumstances in which markets will fail to pro-
duce the optimum mix of goods and services, thereby necessitating government 
intervention: 

1. The private market does not provide adequately for public goods; that 
is, goods that are inherently available to all and whose use by one per-
son does not preclude their availability to another.11 

2. Markets fail when there are increasing returns to scale; that is, where 
unit costs continually decrease as the scale of production increases. 

3. Market failure also results from externalities arising when organiza-
tional production decisions give rise to costs or benefits that the 
producer or consumer does not take into account.  

4. Left to themselves, individuals are likely to underuse govermentally 
provided merit goods in which all must partake adequately if society is 
to benefit (a tenet of traditional economic theory). 

5. Information asymmetries between producers and users of particular 
goods and services justify government action. 
 

Based on the above, abolishing bureaucracy would destroy – in both public and 
private organizations – significant economies of scale, the concentration of re-
sources for important projects, and the accumulation of information needed to 
understand the impact of policy over a variety of sectors and over significant 
periods of time (Burnheim 1988, 52).  
Nevertheless, the positive economic arguments for state provision of services 
through large bureaucratic organizations can be countered by arguments that it 
will inevitably fail to do so. These arguments, derived from several strands of 
economic thinking and claims about the nature of organizational functioning and 

                                                        
10  Walsh (1995)  gives no examples of this kind of service provision, but it would be safe to 

earmark certain police tasks as belonging to this category; for example, the legal use of 
force against persons and legal infringements to privacy legislation. 

11  It would be difficult to justify the whole of government activity on the basis of the pro-
duction of public goods. Ostrom (1990) argued that, given appropriate conditions, 
individuals and communities would be perfectly capable of developing cooperative 
social solutions to common problems independently of the state. 
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public policy-making, are, according to McSwite (2002), the primary reason that 
the current movement to introduce business values into government is so 
wrongheaded. Despite adherents’ claims that effectiveness, not efficiency alone, 
is their criterion, it is still the logic of economics that underpins their argument, 
one to which the nature of government is not amenable. Rather, government, 
being concerned with far more than the provision of goods and services, can 
only be judged against a criterion of efficiency that transcends the economic 
definition (McSwite 2002, 111). Indeed, Goodsell (1994) argued that, whereas 
public administrators do a good job on the whole, relatively speaking they are 
not so efficient. Why so? Because, as public agencies, the organizations are not 
only jointly owned by all the people but reflect all their inherent conflicts and 
contradictions. However, social systems do not deal well with individual differ-
ences, so public administrators should see their role not as providers of efficient 
service (a role the market can perform better) but as providers of a venue for 
individuals to work out among themselves how to live together (McSwite 2002). 
These ideas are perhaps best expressed in the following postscript, which Good-
sell (1985, 149) added to the original 1983 manuscript:  

 
‘As a traditional bête noire in our society, bureaucracy is often thought 
of as some kind of alien force. It is imagined as a ‘they’ that opposes us 
and hence is apart from us. Actually, bureaucracy is very close. It is 
public institutions operating within our communities. It is public em-
ployees living in our neighborhoods. It is programs mandated by 
government officials for whom we personally voted. It is collective ac-
tion in our behalf. In a meaningful sense, then, bureaucracy is ours.’ 

2.3. New Public Management 

New public management (NPM) is a set of interrelated principles applied to re-
duce the costs of government by encouraging privatization and managed 
competition of government services. The ideas underlying NPM are not new. 
Rather, NPM builds on a long history of business practice usage in government 
and reflects a resurgence of old ideas about governmental form and functions. 
Although begun in the early twentieth century when reformers demanded greater 
accountability in city government (Judd and Swanstrom 1994), by the end of 
that century, the focus of NPM had changed from better government to little or 
no government.  
Nevertheless, NPM should not be confused with new public administration 
(NPA), a movement advocated by Frederickson (1999) that began in the 1980s. 
Rather, NPM is the predecessor of the reinventing government (RG) movement, 
to which most NPA supporters are strongly opposed. Indeed, while both move-
ments were informed by a need to change bureaucracy and both are committed 
to responsiveness, they do so in totally different ways. For example, whereas in 
NPA, a professional public service is dedicated to both efficiency and social 
equity, reinventing government advocates the empowerment of individual cus-
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tomers to make their own choices. In addition, NPA is more institutional and 
political, whereas RG is less concerned with capable institutions and seeks to 
avoid political issues. 
 
2.3.1 Fundamental principles of NPM 
The literature distinguishes two main principles in new public management: ma-
nagerialism and market orientation. The first, managerialism is defined by Pollitt 
(1993, 2–3) as involving 

− continuous increases in efficiency; 
− the use of ever-more-sophisticated technologies; 
− a labor force disciplined to productivity; 
− clear implementation of the professional management role; 
− managers being given the right to manage. 

 
Thus, in addition to gaining more effective control of work practices, manageri-
alism aims to correct the outgrowth of bureaucracy that even Weber saw as a 
threat to parliamentary democracy (Nesbitt 1976). Specifically, Weber argued 
that once bureaucracy exists, it becomes almost impossible to abolish. More-
over, it serves as a ‘power instrument of the first order – for the one who 
controls the bureaucratic apparatus’ (cited in Nesbitt 1976, 284). Weber also 
seemingly doubted that even ‘the one who controls’ can truly do so, for bureauc-
racy is both indispensable to society and highly technical and secretive in nature. 
As a result, the elected politician, supposedly bureaucracy’s master, became to 
Weber an impotent dilettante (Weber 1946, 228–229, 232–233). 
The second principle, market orientation, is based upon indirect control rather 
than direct authority and is characterized by the following (Walsh 1995): 

− continual improvements in quality; 
− emphasis on devolution and delegation; 
− appropriate information systems; 
− emphasis on contract and markets; 
− measurement of performance; 
− increased emphasis on audits and inspection. 

 
In market orientation, the strategic center attains its objectives by creating man-
agement processes that involve appropriate incentives and value commitments. 
Thus, the emphasis is not so much on managers’ right to manage as on the need 
for appropriate managerial motivation and belief in the so-called right things.  
These two trends in new public service management are quite distinct. The ma-
nagerial principle, based on adoption of industrial production engineering 
techniques within the public sector, is not a rejection of bureaucracy but its ful-
fillment. The second principle of NPM offers the primacy of market-based 
coordination as an alternative for the ordered and hierarchical bureaucratic struc-
ture. 
The argument for introducing market processes is that they increase both ac-
countability and the efficiency that follows from a clear statement of what is to 
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be provided and the pressure of consumer choice. However, the argument for 
greater market efficiency than that provided by traditional bureaucracy is often 
simply asserted with little attempt at justification. In practice, the evidence for 
the greater efficiency of this new pattern of public service management is lim-
ited and its effectiveness and quality is even more debatable (Walsh 1995, xix). 
Indeed, Van Mierlo (1995) concluded that the belief that business organizations 
have been much more successful than government organizations in fighting bu-
reaucracy and bureaucratization is based more on speculation and prejudice than 
on empirical findings.  
In the face of the various market mechanisms (other than outright privatization) 
proposed and adopted to reform state bureaucracy, the basis of such organiza-
tions is currently changing from hierarchical authority to contracts and markets. 
To some extent, this change parallels developments in the private sector, which 
is increasing its use of contracts, internal pricing, and outsourcing of services. 
Thus, the businesslike approach to government does not so much involve the 
abolition of bureaucracy but the abolition of inexpedient, counterproductive 
elements in public administration. However, accomplishing this goal using tools 
derived from the private sector fails to recognize that in the private sector too the 
bureaucratic organizational model is in many cases the guiding principle, par-
ticularly in larger enterprises. In this context, bureaucracy is an organizational 
form characterized by formalization, centralization, and structuralization, one 
that Van Oudheusden typified as ‘…the form of organization for realizing equal 
treatment, careful decision-making, guarantees for legitimacy and other princi-
ples of proper management in our society’ (1993, 31).  
Esveldt, in her study of the differences in bureaucratic form between public and 
private organizations (1997), distinguished the modern model of bureaucracy 
from the classic Weberian model. The former, based on the work of Likert 
(1961), originator of the human resources approach, emphasizes a structure of 
cooperation rather than command and stresses the personality rather than the 
impersonality of the individual organizational member. Thus, the most striking 
difference between the two models lies in the portrayal or image of man. Whe-
reas the classic model denies any individual action or activity by individual 
organizational members, the modern model advocates an appeal to member in-
dividuality. This respect for man is in part expressed by the corresponding 
management style, which expects group members to take an active part in the 
decision-making process and share responsibility for group performance. Based 
on her survey of public and private sectors, Esveldt concluded that 
‘…differences as well as resemblances can be observed between government 
organizations and private organizations concerning the forms of appearance of 
bureaucracy, but that these differences are minimal in nature and give no reason 
for classifying the one sector in either a more classic or more modern form than 
the other. Both generally are moderately modern’ (1997, 84).  
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A central feature of NPM is its separation of politics and management (Walsh 
1995, xx),12 meaning that politicians should play the strategic role of deciding 
on broad policies and setting managerial targets rather than being involved in 
day-to-day operational issues (Audit Commission 1990). This approach, NPM 
proponents have maintained, is the route to overcoming the public choice prob-
lems, identified by Niskanen (1971) and others, in which both politicians and 
managers have incentive to pad budgets. Rather, as the forces of internal mar-
kets, performance measures, and inspection combine to outweigh the incentives 
of self-interest, the voice of the customer will be heard through the complaints 
process. 
In reality, however, the arguments used by followers of the NPM movement to 
validate their views are varied and often confusing. For example, Van den Berg 
and Huijben (1999) supported their plea for franchising through a somewhat 
inaccurate reference to the seminal work of Osborne and Gaebler (1992), al-
though they did provide a handsome inventory of the new demands on public 
service that is closely related to the elements given by Walsh (1995). Specifi-
cally, they argued that, before franchising is even considered, organizations 
must exhibit the following characteristics (Van den Berg and Huijben 1999, 13– 
16): 

− Their primary process must be standardizable, subject to many changes 
in regulations, and rather labor intensive.  

− All the various local establishments of the organization must, or must be 
able to, work according to a more or less identical procedure. 

− Within this procedure, there must be room to honor local demands. 
− The organizational task must be conducted in various places throughout 

the country from local establishments. 
 

Based on these characteristics, Van den Berg and Huijben suggested that sys-
tems like inspection services, penitentiaries, schools and colleges, museums, 
public transport, and local health services are suitable for franchising, an argu-
ment that could be extended to include specific police tasks. However, the 
benefits of such a franchising system are valid only as long as the franchisee 
conducts the tasks according to the required standards. If not, or if a franchisee 
goes bankrupt, Van den Berg and Huijben argued for the appointment of a new 
franchisee. However, in practice, such a process, which entails legal complica-
tions, would be very time consuming and could seriously threaten the continuity 
of a public task like education in a rural community. 

2.4. Steering Not Rowing: Reinventing Government 

One of the most influential manuscripts driving the NPM movement was Os-
borne and Gaebler’s Reinventing Government, advertised as ‘a call to arms in 

                                                        
12 The idea of separation was also a characteristic of Weber’s bureaucracy (Elwell 1996). 
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the revolt against bureaucratic malaise’ and explicitly motivated by the follow-
ing underlying beliefs (1992, xix): 

1. ‘We believe deeply in government. We do not look at government as 
necessary evil. The problems modern society faces have to be solved by 
acting collectively. How do we act collectively? Through government.’ 

2. ‘We believe that civilized society cannot function effectively without 
effective government – something that is all too rare today. We believe 
that industrial-era governments, with their large, centralized bureaucra-
cies and standardized, ‘one-size-fits-all’ services, are not up to the 
challenges of a rapidly changing information society and knowledge-
based economy.’ 

3. ‘We believe that the people who work in government are not the prob-
lem; the systems in which they work are the problem.’ 

4. ‘We believe that neither traditional liberalism nor traditional conserva-
tism has much relevance to the problems our governments face today. 
We will not solve our problems by spending more or spending less, by 
creating new public bureaucracies or by ‘privatizing’ existing bureauc-
racies. At some times and in some places, we do need to spend more or 
spend less, create new programs or privatize public functions.  But to 
make our governments effective again we must reinvent them.’ 

5. ‘We believe deeply in equity – in equal opportunity for all Ameri-
cans.’13 

 
To describe the new model they see emerging across America, the authors used 
the phrase entrepreneurial government (1992, xix), which they illustrate with 
Say’s14 example, equally applicable to private, public, and voluntary (third) sec-
tors, of an entrepreneur using resources in new ways to maximize productivity 
and effectiveness. Specifically, they argued, careful studies have demonstrated 
that, contrary to common misconceptions of the entrepreneur as risk-taker, en-
trepreneurs seek not risk but opportunity. Yet citizens shy away from 
entrepreneurial government for fear that bureaucrats will take risks with hard-
earned tax dollars (Osborne and Gaebler 1992, xx) Thus, the authors proposed, 
the key to reinventing government is to change the incentives that drive public 
institutions; that is, change the markets that operate within the public sector. 
Using examples that range from competition in education to supplying informa-
tion about the quality of training providers, and issues like unemployment 
insurance to creation of financial incentives for corporations to retrain rather 

                                                        
13  Osborne and Gaebler (1992, xix) argued that some of their ideas, such as ‘making public 

schools compete,’ might ‘strike readers as inequitable.’ For example, people may fear 
that such a measure might result in an ‘even less equitable education system’ than al-
ready exists. However, the authors claimed that there are ‘ways to use choice and 
competition to increase the equity in our school system.’ 

14  French economist J.B. Say coined this term around 1800, defining it as the shifting of 
economic resources by an entrepreneur ‘out of an area of lower and into an area of higher 
productivity and greater yield.’ (quoted in Osborne and Gaebler 1992, xix). 
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than lay off employees, they summarize 36 alternatives to service delivery by 
public employees in use across America (see table 1).  

 
 

Table 1. Alternative service delivery options (Adapted from Osborne and Gaebler 1992, 332–
342). 

 
Creating Legal Rules and Sanctions Changing Public Investment Policy 
Regulation or deregulation Technical assistance 
Monitoring and investigation Information 
Licensing Referral 
Tax policy Volunteers 
Grants Vouchers 
Subsidies Impact fees 
Loans Catalyzing nongovernmental efforts 
Loan guarantees Convening nongovernmental leaders 
Contracting Jawboning 
Franchising Seed money 
Public-private partnerships Equity investments 
Public-public partnerships Voluntary associations 
Quasi-public or private corporations Coproduction or self-help 
Public enterprise Quid pro quos 
Procurement Demand management 
Insurance Sale, exchange, or use of property 
Rewards, awards, and bounties Restructuring the market 

 
However, market mechanisms are only half the equation: even the most care-
fully structured markets tend to create inequitable results. Therefore, Osborne 
and Gaebler (1992, 309) also stressed the other half-community empowerment. 
That is, the efficiency and effectiveness of market mechanisms must be com-
plemented by the warmth and caring of families, neighborhoods, and 
communities. Hence, as entrepreneurial governments move away from adminis-
trative bureaucracy, they must embrace both markets and community. 
Yet, despite Osborne and Gaebler’s description of successful projects and ex-
periences focused on providing better quality for less money through reduction 
of unnecessary regulations and increased opportunity for creative solutions and 
cooperation, the ideas they put forward in Reinventing Government have been 
sorely criticized. The empowerment of communities is not further elaborated by 
Osborne and Gaebler, and the words ‘value,’ ‘integrity’ and ‘ethics’ appear no-
where in the 405-page book.  
Moreover, the authors did pay some attention to the possible drawbacks of en-
trepreneurial activities; however, rather than elaborating, they referred readers to 
Savas (1987), who carefully distinguished between a government’s critical role 
in providing necessary goods and services and the separate question of who can 
best produce them. To this end, Savas divided goods and services into four cate-
gories – private goods, toll goods, common pool goods, and collective goods – 
and then discussed the different options for providing each. Subsequently, after 
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examining the strengths and weaknesses of 10 different service arrangements – 
government service, government vending, intergovernmental agreements, con-
tracts, franchises, grants, vouchers, market systems, voluntary service, and self-
service – he offered a list of 11 criteria by which to judge them (Savas 1987): 

1. Service specificity (how a service can be specifically defined:  govern-
ments tell private producers exactly what they want); 

2. Availability of producers (for instance, whether there are enough to en-
sure competition); 

3. Efficiency and effectiveness; 
4. The scale of the service (how large an organization is necessary to pro-

duce it); 
5. Relating benefits and costs (the degree to which those using the service 

pay directly for its benefits); 
6. Responsiveness to consumers; 
7. Susceptibility to fraud; 
8. Economic equity; 
9. Equity for minorities; 
10. Responsiveness to government direction. 
11. The size of government required by the service arrangement. 

 
Osborn and Gaebler proposed these criteria as a methodology for choosing be-
tween their 36 alternatives to public service delivery, as well as between the 
endless variations and combinations of the 36. 
Another question that public decision makers must address, according to Os-
borne and Gaebler, is which service type – public, private, or third sector – 
could best produce the service given their respective strengths and weaknesses 
(see table 2).   
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Table 2. Qualities desired in service producers (Osborne and Gaebler 1992, 347). 
 

H = high; L = low; M = moderate level  Public Private Third 

Public sector strengths    
Stability H L M 
Ability to handle issues outside central 
mission (e.g., affirmative action) H L M 

Immunity to favoritism H M L 
    
Private sector strengths    

Ability to respond to rapidly changing 
circumstances L H M 

Ability to innovate M H M 
Tendency to replicate success L H M 
Tendency to abandon the obsolete or 
failed L H M 

Willingness to take risks L H M 
Ability to generate capital M H L 
Professional expertise M H M 
Ability to capture economies of scale M H L 

    
Third sector strengths    

Ability to reach diverse populations L M H 
Compassion and commitment M L H 
Holistic treatment of problems L L H 
Ability to generate trust M L H 
 
 

Based on these strengths and weaknesses, the authors then distinguished which 
tasks are best suited to which sector (see table 3). 
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Table 3. Tasks best suited to each sector. (Osborne and Gaebler 1992, 347). 
 

E = effective; I = ineffective;  
D = depends on context Public Private Third 

Best suited to public sector    
Policy management E I D 
Regulation E I D 
Enforcement of equity E I E 
Prevention of discrimination E D D 
Prevention of exploitation E I E 
Promotion of social cohesion E I E 

    
Best suited to private sector    

Economic tasks I E D 
Investment tasks I E D 
Profit generation I E I 
Promotion of self-sufficiency I E D 

    
Best suited to third sector    

Social tasks D I E 
Tasks that require volunteer labor D I E 
Tasks that generate little profit D I E 
Promotion of individual responsibility I D E 
Promotion of community D I E 
Promotion of commitment to other’s 
welfare  D I E 

 
 

Contrary to the believe of most theorists, researchers, practitioners and even re-
inventing advocates, reinvention does not recommend that government be run 
like a business (Cohen and Eimicke 1998, 6). In fact, Osborne and Gaebler con-
clude that the differences between the public and private sectors are so 
fundamental that government cannot be run like a business (1992, 20). What 
they do suggest is that government needs to become more entrepreneurial. En-
trepreneurial government is defined by Osborne and Gaebler as seeking to move 
resources from areas of lower return to areas of higher return. 
The ideas presented in tables 2 and 3 suggest that most police services would 
best be performed as a public service. Admittedly, the market might conduct 
some elements of the police task more efficiently, or effectively, but in that case, 
the option should be privatization or outsourcing not using the police as market 
players (these issues are discussed in more detail below).  
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2.5. Serving Not Steering: New Public Service 

Some opponents of the reinventing government movement have initiated the 
drafting of a new concept for public service. For example, according to DeLeon 
and Denhardt’s (2000) examination of the three aspects of the reinvention 
movement the market model, the emphasis on customers, and entrepreneurial 
management – it always draws upon a long-standing tradition in public admini-
stration that government should be run like a business. For the most part, this 
recommendation has meant that government agencies should adopt practices – 
ranging from scientific management to total quality management – that have 
been found useful in the private sector. The reinvention movement takes this 
idea one step further, arguing that government should not only adopt the tech-
niques of business administration but also the values of business. Indeed, the 
third element, entrepreneurial management, does contain some concrete refer-
ences to values. For instance, even though entrepreneurs do create and innovate 
(DeLeon and Denhardt 2000), they are also characterized by a narrow focus, an 
unwillingness to follow rules and stay within boundaries, and a preference for 
action so strong as to threaten accountability – all values opposed to those con-
sidered traditional for the public sector. Indeed, Bellone and Goerl (1992) even 
argued that entrepreneurship places value on autonomy, personal vision, se-
crecy, and risk taking, which are directly contrary to administrative values like 
democratic accountability, participation, openness, and stewardship. Thus, 
DeLeon and Denhardt (2000) concluded with a warning to administrators who 
support the reinvention movement that in doing so they are rejecting the democ-
ratic aspects of citizenship, civic engagement, and the public interest. The 
authors suspected that many administrators would feel uneasy on realizing that 
they are moving away from such fundamental values. 
Denhardt and Denhardt (2000; 2002) further argued that public administrators 
influence, and are influenced by, all the competing standards, values, and prefer-
ences of the complex U.S. governance system, which also represent points of 
accountability. Thus, under the slogan ‘Serving rather than steering,’ the authors 
pleaded for new public service, rather than new public management, offering it 
as a viable third alternative to the dichotomy between old public administration 
and new public management. In fact, they proposed new mechanisms in which 
‘the primary role of the public servant is to help citizens articulate and meet their 
shared interests rather than ... control or steer society’ (Denhardt and Denhardt 
2000, 549). 

2.6. Businesslike Government 

2.6.1 Introduction 
The developments described in this chapter are labeled NPM out of the need to 
name the general, though certainly not universal, shift in public management 
styles (Hood 1990, 205–214; 1995, 94). Thus, analogous to terms like new poli-
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tics, new right, and new industrial state, invented for a similar reason, the term is 
intended to cut across the particular language of individual projects or countries. 
Yet, ‘new’ does not imply that NPM doctrines appeared for the first time in the 
1980s. On the contrary, many repackage ideas present in public administration 
since its earliest beginnings. Nor must NPM be confused with the new public 
administration movement in the U.S. during the late 1960s and early 1970s, 
which, according to Marini (1971), achieved no real mainstream influence. Ra-
ther, internationalization of the NPM model produced important variations in the 
extent that OECD countries moved to adopt NPM principles in the 1980s, in-
cluding marked differences even within similar family groups like English-
speaking countries that adopted the so-called Westminster model (Hood 1995).  
Such differences are reflected in later reform initiatives. For example, in a com-
parative study of the implementation of third way management reform in 
Quebec, Clark (2004) concluded that the outcome there was likely to be the op-
posite of the U.K. case, with weaker institutionalization of performance 
management and a correspondingly stronger renewal of local governance. In 
addition, case studies by Yesilkagit and De Vries (2004) on the Netherlands and 
New Zealand showed that, contrary to the claim advanced by comparative pub-
lic management reform studies, far-reaching reforms can be implemented in 
consensus systems.  
Differences in service delivery appreciation were revealed in Borins’ (1998) 
study of NPM reforms in commonwealth countries, including both economically 
advanced OECD nations and developing countries. Specifically, he found that in 
countries where the rule of law is tenuous or newly-democratic governments 
seek to establish themselves after a long period of one-party personal rule, con-
cern with service delivery may be associated less with service quality, as 
measured by timeliness, efficiency, and courtesy, and more with service integ-
rity, as measured by the prevalence of corruption or discrimination and 
consistency of delivery. 
 

2.6.2 The concept of businesslike government 
As explained in the introduction, the central research problem of this study is the 
effect that implementation of businesslike methods has on public administration 
ethics and integrity. Whereas businesslike may be generally defined as ‘exhibit-
ing qualities believed to be advantageous in business,’15 making it somewhat 
synonymous with efficient, as used here, the term is a literal translation of the 
Dutch bedrijfsmatig, a Germanism for the German Betriebsmäßig. Therefore, it 
seems appropriate to define the concept of businesslike more precisely for the 
purpose of this empirical research. 
Whereas Reijnen described a businesslike approach simply as ‘the introduction 
of management instruments from the private sector into the public sector’ (1993, 
15), Van Helden defined it as ‘making use of business economics principles’ 
(1994, 11). Accordingly, in a discussion on adopting NPM in Dutch local gov-
                                                        
15 Webster’s Ninth Collegiate Dictionary. 
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ernment, Van Helden and Jansen (2004, 7) illustrated the approach using con-
tract-based relationships between and within organizational units with clearly 
defined performance targets. 
Overall, the reinvention movement has stressed the improvement of efficiency 
and effectiveness of public service through the introduction of market mecha-
nisms, results-oriented management, and decentralization of responsibility. 
Clearly, this focus strongly parallels that of NPM, with a particular emphasis on 
businesslike operation of public management (De Waal 2000, 48). In an exten-
sive review of NPM literature, Hays and Kearney (1997) identified five core 
principles of this approach: (i) downsizing – reducing the size of government; 
(ii) managerialism – using business protocols in government; (iii) decentraliza-
tion – moving decision making closer to the service recipients; (iv) 
debureaucratization – restructuring government to emphasize results rather than 
processes; and (v) privatization – directing the allocation of government goods 
and services to outside firms.16  
Subsequently, Pollitt and Boeckaert (2004, 6) described public management re-
form as a potential means to multiple ends, including savings (economies) in 
public expenditure, improved quality of public services, more efficient govern-
mental operations, and greater likelihood that the policies chosen and 
implemented will be effective. On the way to achieving these important objec-
tives, such reform may also accomplish a number of intermediate ends, such as 
strengthening politicians’ control over bureaucracy, freeing public officials from 
bureaucratic constraints, and enhancing government accountability to the legis-
lature and citizenry for its policies and programs. Thus, they selected four main 
components as the substance of reform (Pollitt and Boeckaert 2004, 64): 

− finance: budget, accounts, audits; 
− personnel: recruitment, posting, remuneration, security of employment, 

etc.; 
− organization: specialization, coordination, scale, (de)centralization; 
− performance measurement systems: content, organization, use. 

 
Van Helden and Jansen (2004), who referred to NPM as the introduction and 
application of businesslike tools, used Hood’s (1991) conceptualization as a 
starting point for discussing the current state of affairs in the Netherlands. Spe-
cifically, they outlined the differences between traditional public administration 
and Hood’s NPM model (see table 4).17   
 
 

                                                        
16  For a comment on this review, see Weikart (2001). 
17  Van Helden and Jansen (2004) stressed that their table only encompasses a simplified 

picture of the differences in question and refer the reader to Hood (1991, 4–5; 1995, 96) 
for a more detailed description. 
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Table 4. Differences between traditional public administration and NPM (Van Helden and 
Jansen 2004, 5). 
 

 Feature Traditional Public Ad-
ministration 

New Public Manage-
ment 

1. Organizational structure Centralized, including 
uniform control 

Divisionalized with units 
organized by products 

2. Relationships between 
and within units 

Unspecified and open-
ended agreements 

Contract based 

3. Styles and practices Governmental ethics and 
styles 

Private ethics and styles 

4. Budgeting focus Stable, focused on bud-
gets 

Efficiency oriented, 
aimed at cutting of re-
sources 

5. Management profile Inactive; policy skills and  
knowledge of rules im-
portant 

Visible, hands-on  
management 

6. Performance  
orientation  

Qualitative, implicite 
standards 

Explicit, related to clearly 
defined targets 

7. Focus of control Focused on rules and  
procedures 

Focused on output and 
results 

 
 

As is apparent from the table, these encompass the previously mentioned charac-
teristics described by Hays and Kearney (1997) and Pollitt and Boeckaert 
(2004). 
 
2.6.3 Empirical framework  
Because the manifestations of businesslike government are highly diverse, the 
most appropriate means for clarifying the framework of reference is to break 
down the paradigm by characteristics. Therefore, this discussion draws upon the 
topic breakdown designed by Pollitt and Boeckaert (2004), combined with Hays 
and Kearney’s (1997) five core principles outlined above. Even though some-
what overlapping, these two approaches are also partly supplementary. Thus, the 
research combines them to focus on the following four characteristics which are 
prominent in the literature and seem to have broad support: (i) downsizing and 
entrepreneurship, (ii) decentralization, (iii) performance measurement, and (iv) 
(the use of) a planning and control cycle. 
The initial construct, downsizing and entrepreneurship, includes several diffe-
rent developments. First, it contains the many ways in which collective goods 
and services can be allocated with a minimum of governmental involvement, 
like privatization and outsourcing. Second, it involves direct contact with the 
private sector through, for example, public-private partnerships (PPS) and entre-
preneurial developments like the introduction of (internal) market models and 
services offered on the market by public organizations in competition with pri-
vate suppliers. In many cases of privatization and outsourcing, the underlying 
goal is to decrease the size of government or downsizing. Therefore, in this 



ETHICS AND NEW PUBLIC MANAGEMENT   

26 

study references to downsizing and entrepreneurship focus particularly on the 
following: 

− Privatizing 
− Outsourcing 
− Temporary employees (through commercial agency) 
− Public-private partnerships 
− Involvement with the private sector 
− Introducing (internal) market models. 

 
The justification for decentralization relates to the desire to make government 
more responsive to citizen demands, a concern for society’s interests whose phi-
losophical basis can probably be traced to Alexis de Tocqueville’s warnings 
against the dangers of centralized public power (Hays and Kearney 1997). Two 
broad approaches to decentralization are evident in most reform efforts. The 
first, often referred to as empowerment, focuses on granting employees the au-
thority they need to perform their jobs with the least amount of overhead 
interference. The second involves the delegation of authority, primarily the 
budgets connected with the delegated task, to lower levels in the hierarchy. Ac-
cording to Pollitt and Bouckaert (2000), decentralization facilitates downsizing 
through the elimination of unnecessary layers of middle management. It also 
enables staff empowerment in that their jobs are enriched by devolved responsi-
bilities for financial and personnel management. On the other hand, Pollitt and 
Bouckaert (2000) warned that decentralization is differently constructed by dif-
ferent parties and is far easier to preach than to practice. That is, it is necessary 
to distinguish between rhetoric and reality. Another important issue is whether 
the observed decentralization is included in the formal organizational structure, 
addressed in this study by a focus on the following aspects of decentralization: 

− Decentralized organization chart 
− Decentralization of budgets 
− Decentralization of authorities 
− Discretionary power of decentralized management. 

 
One central feature of public management reform in many countries is perform-
ance measurement. While by no means new (it can even be considered a feature 
of the Taylorian and Weberian structures of organization), performance meas-
urement – shifted from the organizational to the individual level and from input 
measurement to output measurement – has taken on prominence in the NPM 
movement. Whether or not along lines of decentralization, units within the or-
ganization have been charged with performance targets that, in many cases, 
translate into individual performance contracts for managers as well as employ-
ees. Such implicit contracts have led to the development of sophisticated 
methods for measuring actual performance level and have placed performance 
on the (personal) evaluation agenda. Therefore, this study pays particular atten-
tion to the following aspects of performance measurement: 
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− Organizational performance targets 
− The role of performance in human resource instruments 
− Performance indicators 
− The measurement of performance 
− Individual performance contracts. 

 
Employing such evaluation instruments to facilitate managerial accountability, 
as well as using performance information to improve specific processes and al-
locate personnel and budgets to specific activities (Dunn 1994, 79), is referred to 
under the umbrella term use of a planning and control cycle. Such efforts to 
achieve precisely defined results are exemplified by government reform move-
ments that change budgeting approaches from input budgets in the traditional 
planning and control cycle to output budgets in the reformed ones. Another im-
portant aspect of the new planning and control cycle is that the personnel 
involved receive feedback on their results so they can learn. Therefore, this re-
search focuses on the following aspects of a planning and control cycle: 

− Output budgets 
− Use of performance information 
− Feedback on results. 

 
No matter the label, all the above-mentioned elements fit with Pollitt and 
Bouckaert’s (2004) trajectories or Hays and Kearney’s (1997) principles. For 
example, the planning and control cycle could fall both within Pollitt’s finance 
trajectory and Hays and Kearney’s managerialism. Conversely, performance 
measurement could also find a place within the planning and control cycle, and 
so on.  
The overall conceptualization of businesslike government delineated above will 
be related in chapter 4 to public integrity and later used in the empirical research 
described in chapter 5.  

2.7. A Businesslike Approach to Government in the Netherlands 

Since the 1980s, experiments with businesslike developments have occurred at 
all levels of Dutch public administration, some less effective, others relatively 
successful. Thus, this chapter concludes with a general overview of some impor-
tant developments in the Netherlands, which are then linked to developments 
within the police force. In this manner, the review serves as an introduction to 
the environment in which the research population for this study, a police force, 
conducts its daily operations. 
After a 1980’s budget crisis forced Dutch municipalities to work more effi-
ciently, a businesslike way of working was structured into the 1987 BBI project 
(Beleids en Beheers Instrumentarium or Policy and Control Instrument) initiated 
by the Ministry of the Interior and organized as a foundation of which involved 
municipalities were members. Embraced almost everywhere as the new business 
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standard, the BBI was supposed to represent the actual changes to be imple-
mented, including plans, instruments, structures, and rules, and especially 
techniques. In practice, it resulted in a large number of officials, much paper-
work, and much new bureaucracy (Aardema 2002). Consequently, these 
developments were seldom accompanied by behavior suited to businesslike  
ideals; for example, steering according to main principles, integrated manage-
ment, timely delivery, appropriate decentralization, and planning and control. 
Gradually, the plans became more ambitious and the meaning and name of the 
project changed to the Dutch equivalent of Administrative Reform, Manage-
ment, and Information. Nevertheless, by the end of 1995, the project came to a 
close. Nearly all municipalities expressed great enthusiasm, although no empiri-
cal proof was advanced of the project’s success. 
Another case worth mentioning is the municipality of Tilburg, whose public 
administration reform was initiated in the early 1980s because of a dearth of 
political steering. With the guidance of academics in political science and public 
administration (Tops and Van Vugt, 1998; Kickert 1998), a project was estab-
lished whose dominant instruments were administrative reorganization and a 
planning and control cycle. According to Tops and Van Vugt (1998), these de-
velopments were a typical confirmation of the bureaucratic ideal constructed by 
Weber. In the early 1990s, the project (baptized the Tilburg Model and put for-
ward as an example for many other national and international reform projects) 
was redesigned to make the citizenry the central figure in local policy. The simi-
larities with public choice developments are obvious. However, a major problem 
with the developments in Tilburg was the community council’s inability to fully 
accept its new subordinate role, which slowed the pace of development.  
On the national level, the project ‘From Policy Budget to Policy Accountability’ 
(abbreviated in Dutch to VBTB) was launched in 1999 with the purpose of in-
creasing the relationship between budget and justification documents and 
politically drafted policies. Thus, for every policy field, these new style budget 
plans had to answer the following three-part question: What must be achieved, 
what must be done to achieve it, and what is the available budget? As a result, 
the ministries’ account documents, besides giving information on how much 
money had been spent and for what purpose, had to provide information on con-
crete realization of the set goals and the long-term impact of efforts. Hence, the 
VBTB project could be labeled a specific planning and control tool that was eas-
ily accessible for external audit, and indeed, in 2004, the National Accounting 
Council positively evaluated the project, recommending only a few adjustments.  
Research by Van Helden and Jansen (2003) into the adoption of NPM styles by 
Dutch local government indicated that some elements (e.g., performance-related 
pay) were only used to a limited extent, whereas other elements (in particular, 
increased vulnerability of top management) became increasingly important. 
Moreover, the behavioral impact of the newly developed NPM instruments, in-
cluding the actual use of performance information for planning and control and 
managerial evaluation, was limited. Therefore, besides increasing the impor-
tance of private sector ethics, NPM also increased attention to public sector 
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ethics, probably, as a defense shield against the dominance of business ethics 
(Van Helden and Jansen 2003, 17). 
In reality, the changes in financial and economic management practices that oc-
cur when governmental organizations are granted autonomy may not be 
primarily motivated by the search for economic efficiency (Ter Bogt 1998). Ra-
ther, more attention is paid to such aspects as the political wish to influence 
certain activities and accept the ensuing costs (influence costs), organizational 
culture, and a clear vision of goals and values of organizations. In addition, Ter 
Bogt observed, it is unclear whether efficiency is really important in politically 
governed organizations. Subsequently, Ter Bogt (2002b; 2003) concluded that 
aldermen in the municipalities examined do not emphasize quantitative per-
formance information, which suggests that they do not adhere to an NPM focus 
on outputs and performance indicators (Hood 1995, 95–97). However, it is un-
clear whether certain quantitative indicators (e.g., indicators relating to 
operations) are more important for performance evaluation than others. More 
generally, the aldermen’s use of quantitative information could be influenced by 
their highly uncertain political environment and the fact that their work often 
involves complex problems and strategic questions (Ter Bogt, 2002a). 
These observations raise the question of what dynamics might be expected from 
NPM implementation in the police organization on which this study focuses. 
Thus, the following sections outline some recent NPM developments within the 
Netherlands police. Private policing, public-private cooperation, charging for 
police services, and performance management will succesively be discussed. 

 

2.7.1 Private policing 
The importance of commercial policing for safety and security seems to be in-
creasing. For example, since the 1980s, the number of private security 
companies and detective agencies has grown rapidly. Even though data on the 
size of this market must be treated cautiously, estimates indicate that by 2003, 
security companies in the Netherlands employed more than 27,000 security 
guards (Van Steden and Huberts 2006, 19). In addition, the number of private 
detectives had grown to over 600, the Big Four accountancy firms had over 150 
specialists working exclusively on fraud investigation, 30 control centers em-
ployed about 600 central alarm respondents, and armored courier companies, 
which primarily transport money and valuables, had about 2,800 employees 
(Van Steden and Huberts 2006, 21). 
Viewed historically, this shift from public policing to new forms of private po-
licing has been sudden. Whereas it took centuries for public policing to establish 
dominance over paid private security agents, the trend has reversed itself in less 
than two decades (Forst and Manning 1999, 16). For example, a 1988 survey in 
the United Kingdom found 234 patrols operated by private firms on behalf of 
local authorities (Police Review 1989). By 1990, both Britain and Canada had 
twice as many private security agents as public police (Fielding 1991; Toronto 
Police Department 1990), a trend that has also been reported elsewhere (Elliot 
1991). 
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As, since the 1960s, police have demonstrated limited powers in dealing with 
crime and terrorism threats and as public funds have become increasingly 
scarce, traditional reliance on a police force as the primary line of defense 
against crime has systematically dwindled (Forst and Manning 1999, 15) in fa-
vor of more tangible private-sector responses. Thus, private expenditures for 
security equipment, personnel, and services – in office buildings, subways and 
other public transportation systems, shopping centers and warehouses, universi-
ties and schools, hospitals, and large apartment complexes – have soared. 
Today, passenger and baggage screening at airports is routinely handled by pri-
vate security firms, and local police are called in only for emergencies (South 
1998; Stewart 1985). Privatization has also occurred in the areas of investigative 
services, perimeter safeguards, surveillance systems, risk management, armed 
courier and armored car services, and financial investigations. Indeed, even the 
general public delivers additional functions in the form of such programs as 
Neighborhood Watch. Not surprisingly, in 2002, the director-general for crime 
control at the Dutch Ministry of Justice predicted that by 2007, the ratio between 
public and private safety provision would be one to one (cited in Hoogenboom 
and Muller 2002, 7). 
Forst and Manning (1999) argued that the police themselves are contributing to 
this development. That is, additional privatization has occurred because of po-
lice departments’ contracting out to private agencies for such varied services as 
court security, prisoner custody, computer and communication system mainte-
nance, training, laboratory services, radio dispatching, and parking control. It is 
therefore necessary to distinguish between police core business, within which 
criminal investigation obviously falls, and auxiliary disciplines like car mainte-
nance. However, where in this classification does prisoner custody fall? Or 
private IT company access to confidential police information during computer 
maintenance?  
As argued earlier, work content and the related power and authority are impor-
tant to decisions on whether a specific task can be privatized. Thus, Forst and 
Manning (1999) pleaded for a contemplative approach that starts by identifying 
each aspect of policing that might be delivered publicly or privately and then 
asks how public and private approaches to the delivery of each aspect can be 
expected to affect (i) the overall quality and quantity of services, (ii) delivery 
costs, (iii) the distribution of services to high- and low-income citizens, and (iv) 
citizen ability to choose among alternative service delivery strategies. An obvi-
ous fifth consideration is authority over police service delivery. In the public 
domain, public authority under democratic control should be in charge of police 
and police-related services, even when these latter are provided by a private or-
ganization. Only then does the public authority – for instance, the mayor or chief 
of police – become accountable for the actions of private organizations. 
 

2.7.2 Public-private cooperation 
In 1985, the Dutch Ministry of Justice issued its policy plan, Society and Crime, 
which constituted a break from the existing policy on crime control. In this plan, 
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the government stressed that the topic of crime and safety had become so com-
plex that police and other judicial authorities could no longer bear the 
responsibility for it alone. For the first time since its establishment in the second 
half of the nineteenth century, the modern system of law enforcement revealed 
its limitations (Garland 2001). Thus, government asked for social cooperation 
and the private security industry has been growing ever since (Hoogenboom and 
Muller, 2002). 
Such cooperation between stakeholders is also known as public-private coopera-
tion (PPC), which Van Pel, Wever, and Smit defined as ‘a more or less 
formalized structure of cooperation between public and private parties that 
strives for a certain agreed upon target, based on mutual agreements’ (2002, 14). 
Ideally, such cooperation should have a synergetic effect on solving common 
safety problems. However, despite high expectations, Van Pel et al., like Hoo-
genboom and Muller (2002), concluded that very little such cooperation has 
been established in the field of policing. Similarly, Hoogenboom and Muller 
argued that formal PPC construction in policing is nonexistent and its discussion 
has been bureaucratized to a very high extent (2002, 75). Thus, both sets of au-
thors made suggestions for improvement. First, Van Pel et al. developed a 10-
step questionnaire to facilitate decisions on whether to adopt PPC, in which the 
fourth step was balancing public and private interest. Nevertheless, the authors 
argued that the decisive factor in this step’s elaboration should be costs and 
profits, which seems contrary to the public interest emphasis argued earlier. In 
contrast, Hoogenboom and Muller warned against the dark side of PPC, arguing 
that it can lead to an unwanted osmosis between the public and the private sec-
tors, which can in turn produce hybrid organizations whose responsibilities are 
unclear. Specifically, they referred to the criminological concept of gray polic-
ing, which involves informal exchange of information, outsourcing of so-called 
dirty work, and the laundering of soft information. To address these problems, 
they elaborated two PPC models – the modest PPC model and the PPC model of 
free(r) information exchange – both intended to inspire a new start for PPC. 
They believed PPC to be not only appropriate but necessary because using pri-
vate organizations with more specific expertise at their disposal could improve 
the effectiveness of a law enforcement institution that is currently unable to do 
its job alone.  
In their PPC model of free(r) information exchange, Hoogenboom and Muller 
(2002) also raised the question of safeguarding the public interest, which Eric-
son and Haggerty (1997) suggested plays a central role in police coordination of 
information from many other public and private regulators. In this model, the 
police would become knowledge manager and negotiator. Nevertheless, even 
apart from the legal questions that such a model raises, it may also be asked 
whether private organizations would be willing to share their confidential (cli-
ent) information with the public sector. Indeed, experiments conducted as part of 
the Project Financial Investigation have indicated that, although the intentions 
are positive, there is still a long way to go (Kolthoff and Speijers 1997; Faber 
and Van Nunen 2002). 
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2.7.3 Charging for police services 
The issue of charging for police services came to the forefront on 16 May, 2003, 
when the second cabinet of prime minister Balkenende included in its main 
principle agreement (Hoofdlijnenakkoord) the following passage: ‘To relieve the 
police force, large-scale police action will be pushed back during events; a pro-
posal for contributions to the costs for policing at commercial events is 
prepared.’ Both these objectives – pushing back police action and charging for 
police action – place responsibility on event organizers rather than officials or 
law enforcement.  
As regards the second, prior discussion on delivery charges for police services 
had been ongoing since the late 1980s, and several related reports had been is-
sued. For example, on 24 November, 1999, at the request of the second Kok 
cabinet, the task force Mans sent its report Money Differs (Not) (EA99/U96524) 
to the parliamentary Second Chamber. Focused exclusively on the recouping of 
costs for police involvement at large-scale public recreational events, this report 
stated that charging for police services is justified and desirable only in excep-
tional situations, such as when excessive police involvement makes general and 
private profit disproportionate to public and private costs; for example, during 
football matches. Thus, the task force made the following recommendations on 
how to include police service charges in concrete legislation.  

− The police are not for sale; it is the mayor, not the market, that has au-
thority over the police force and can stipulate its commitment. 

− In cases of pay compensation for police services, the police force may 
not be committed at the cost of maintaining legal or public order or of-
fering assistance elsewhere and at other times.  

− The office having authority over the police force has the final decision 
on whether to charge compensation for police services. 

− Event organizers should be made to implement appropriate (security) 
measures to ensure that police involvement can be limited to a mini-
mum. 

− It is the mayor who will decide, as part of his/her responsibilities for 
public safety, whether an event can proceed as planned. An event may 
be prohibited for public order and security reasons irrespective of 
whether charges can be made for service delivery.  

 
On August 22, 2000, the cabinet’s response to the task force report was sent to 
the Second Chamber (Kamerstukken II, 26 345, no. 40). In this document, the 
cabinet agreed with the main starting points formulated by the task force but 
reached a different conclusion. Charging individuals for police involvement, it 
contended, was fundamentally incorrect. Rather, because maintaining public 
order is a substantial and real core function of government, it is impossible to 
distinguish between individuals or the reason for disturbing the public order. 
Thus, since this case concerns activities belonging to a core governmental func-
tion, related costs should be paid out of the general budget. In addition, the task 
force’s proposed policy could give event organizers the impression that they 
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could buy off their responsibility for event security, which outcome would be 
undesirable. Consequently, the cabinet viewed the introduction of charges for 
police involvement as undesirable and recommended that no such possibility be 
incorporated into the legislation.  
Nevertheless, the issue remained on the agenda, resulting in the July 3, 2002, 
inclusion of the following passage in the strategic agreement: ‘Within the 
framework of the fight against crime, the efficiency and effectiveness of the po-
lice force and other law enforcement agencies are reinforced by: ...restriction of 
large-scale commercial public events which demand police involvement if the 
own responsibility and care for security of the organizers are insufficient; the 
competence of formulating conditions and charging administrative fees is ex-
tended.’ At present, as announced in the 2003 main principle agreement, a 
proposal for charging compensation costs for police action at commercial events 
is in preparation. 
As already mentioned, according to the Mans task force, professional football 
games exemplify the type of large-scale commercial event at which, given cer-
tain conditions, (at least part of) compensation costs for police action could be 
charged. According to the Central Clearinghouse for Information on Football 
Vandalism, the total number of hours spent by police to maintain public order at 
professional football league games during the 2002–2003 season, exclusive of 
voluntary police force involvement, was 337,140, a figure that has increased by 
10% each year since. Such compensation is justified not only by the nature and 
scope of police commitment at these games but also by the existence of an ela-
borate policy framework and agreements between the parties involved. 
The questions engendered by charging the costs of police action have already 
been answered by the task force Mans, which also weighed the different related 
factors. Their report thus provides a basis for further developing and implement-
ing a system in which the costs of police involvement can be charged based on 
the following characteristics: 

− Charging for police services aims at pushing back excessive police 
force commitment during large-scale commercial events. In this con-
text, the force is not an independent instrument but rather forms a 
supplement of a broader range of instruments such as policy agreements 
between the parties involved. Given this policy objective, in combina-
tion with the starting point of police are not for sale, the profit principle 
will not be implemented. 

− Charging for police services is only appropriate when general and pri-
vate profit is disproportionate to public and private costs as a result of 
excessive police involvement for a specific event. This is the case with 
respect to maintaining the public order during professional football 
games. 

− To ensure uniformity and prevent arbitrariness, a limitative list will be 
drafted to indicate which large-scale public events will be charged. 

− Because any police operation involves public interest, such interest 
must be reflected in the fee charged. In this sense, the event organizer 
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will be charged no more than half the total costs. Thus, the government 
intends to develop guidelines for calculating fee discounts for organizer 
efforts to maximally prevent police involvement. 

− The fee system will be transparent so that organizers of large events can 
calculate their fee beforehand. 

− The fee charged will benefit the police region in which the event takes 
place. After two years, the extent to which turnovers from charging for 
police action are settled have contributed to the general budget of the 
involved police region will be evaluated. 

− The conditions for charging for police services must be laid down in 
formal legislation. 

 
Originally, the government had intended to submit a bill to the Second Chamber 
during the second half of 2004 that would enable compensation of the costs of 
police action during commercial events. This bill was to be written so that the 
costs of other public authorities could also be charged if needed. However, it 
was not until May 2005 that a first draft of the bill was sent for comment to the 
Royal Dutch Football Association, the Association of Dutch Municipalities, the 
Council of Police Administrators, the Joint Chief Commissioners, and some rep-
resentative bodies from the entertainment industry, whose reactions were critical 
to the bill’s implementation. Their most important comment was that public or-
der maintenance should always be paid for by the government because it is a 
core public task. Their positive reactions included the expectation that, as a re-
sult of the proposed law, football clubs would take more preventive measures. 
On 13 April, 2006, the bill was finally sent to the Second Chamber.18 
 

2.7.4 Performance management in the police force 
Until the 1993 reorganization, the mainstream thinking within the police organi-
zation was traditionally bureaucratic. A series of strict hierarchical structures 
made up of military ranks and chains of command characterized the National 
Police. In municipal police forces, the tone was somewhat less militaristic, but 
structures were still hierarchical, top down. Such a structure could perhaps best 
be described as an input organization with a reward and remuneration system 
based on years of service. Promotions were granted when an individual’s turn 
came around, so police officers could calculate how many years lay ahead be-
fore they would be promoted based on an official ranking list. However, with 
reorganization and the establishment of regional police forces came important 
new developments, including assessment centers for higher positions. Thus, em-
ployees were no longer promoted automatically but had to meet specific 
standards and qualify for promotion. Overall, researchers observed a more busi-
nesslike approach and the introduction of formerly nonexistent vocabulary into 
the process of policy planning (Van der Vijver and Molenkamp 1999, 206). The 
police also developed performance indicators and made much effort to measure 
                                                        
18 Kamerstukken (Parliamentary Proceedings): TK 2005–2006, 30 526 nos. 1, 2, and 3. 
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the results of police work, partly because of a strong political demand for ac-
countability in response to police demands for more resources. 
Traditionally, police forces had been input financed, each receiving a fixed 
budget per employee. The number of employees was determined by certain indi-
cators – particularly the number of inhabitants in the police region – adjusted for 
such circumstances as large city problems and specific circumstances. However, 
this situation changed in 2003 when the government decided there was room for 
improvement in police accountability and incentives. Not only did data from the 
Prosecutor General’s office show great differences in performance between the 
forces, but some poorly performing forces were not catching up. Moreover, em-
pirical studies had provided indications that overall police performance had been 
declining. Specifically, whereas in other countries crime clear-up rates over the 
last 20 years had been stable or improving, in the Netherlands they had de-
creased. The number of solved crimes per officer (weighted with the respective 
penalty) had also decreased over the previous five years, and once police data 
for red light and speed camera tickets were omitted, the overall productivity of 
the police appeared to have been on the decrease since 1990. These empirical 
findings also suggested the need for a more systematic improvement of policing 
strategies through carefully evaluated experiments (Centraal Plan Bureau 2003).  
To address these problems, at the beginning of 2003, the Minister of the Interior, 
the Minister of Justice, and police administrators signed the National Police Co-
venant, which stated how the police forces would contribute to the national goal 
of reducing crime and disorderly behavior by 20–25% over the years 2003–
2006. As part of the covenant, each individual regional police force signed per-
formance contracts that established financial rewards for meeting a number of 
quantitative performance targets related to output (fines, charges), citizen satis-
faction, and internal performance (including sick days and telephone response 
times). The expectation was that the performance contracts would improve po-
lice accountability and incentives. Thus, in every region, the covenant translated 
into performance contracts between the police force and the several districts 
within the region, and within many districts, personal performance contracts 
were drawn up with individual officers. For 2003, 2004, and 2005, all police 
forces met their performance targets and received financial rewards accordingly. 
Nevertheless, despite relative consensus on the importance of improving crime-
solving rates and reducing sick days, a lively debate is still ongoing about police 
officers who meet their personal performance contracts through so-called fine 
days on which they fine every misdemeanor they observe.19 
 
2.7.5 Conclusion 
Overall, elements of performance measurement, decentralization, and planning 
and control cycle outlined in the empirical framework can be observed within 
the Netherlands police. Although some governmental agencies – for example, 
public transport, energy companies, and garbage collection – have been privat-

                                                        
19  NRC (Dutch daily newspaper), 31 December 2005. 
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ized or semi-privatized, this trend is not observable within the police force. Nev-
ertheless, some specific tasks, like cleaning police stations, computer 
maintenance, guarding persons in police custody, and guarding police stations, 
have been outsourced to private companies. Therefore, research on this topic 
needs to focus on what Walsh (1995) regarded as secondary to the main devel-
opment of a market-based management system for public service; that is, issues 
like quality systems, performance measurement, and inspection.20 Supposedly, 
these are the elements that politicians and police managers are primarily refer-
ring to when they talk about a businesslike approach. 
 

                                                        
20  To analyze the nature and implications of using market mechanisms in the management 

of public services, Walsh (1995) focused particularly on the key market-like changes al-
ready introduced, such as charging, contracting, internal markets, and the creation of 
autonomous units.  
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3. Ethics and Integrity 

One of the most important but often confusing aspects of the debate on ethics 
and integrity in government concerns the content of the central concepts; name-
ly, corruption, ethics, values and norms, and integrity. Therefore, to arrive at 
definitions appropriate to be used in the study, this chapter begins with a review 
of the concepts as discussed in the literature. This done, it outlines the concep-
tual framework of integrity as used in the empirical research in terms of integrity 
violations, and then concludes with an overview of the developments in the 
Dutch public sector and the police that relate to ethics and integrity policies. 

3.1. Corruption 

The concept of corruption is most often at the heart of the debate over the con-
ceptual differences between integrity, ethics, and corruption (Barker and Carter 
1996; Bull and Newell 2003; Caiden, Dwivedi, and Jabbra 2001; Crank and 
Caldero 2000; Heidenheimer and Johnston 2002; Menzel and Carson 1999). 
Therefore, it is very important to distinguish at least two definitions of corrup-
tion. First, in a more specific or narrow interpretation, corruption is often 
defined as ‘behavior which deviates from the formal duties of a public role be-
cause of private-regarding (personal, close family, private clique) pecuniary or 
status gains; or violates rules against the exercise of certain types of private-
regarding influence’ (Nye 1967: 419; see also Caiden 2001; Gardiner 2002). 
These same elements are included in the definition used by international organi-
zations against corruption, which present it as the abuse of office for private gain 
(Pope 2000; Transparency International 2001; United Nations 200521). In all 
such definitions, corruption is interpreted as an offence against moral behavioral 
norms and values, one that therefore involves private interests. Alternatively, 
corruption can be more broadly defined as a synonym for all violations of moral 
norms and values as discussed in paragraph 3.4. 

3.2. Ethics 

Ethics (Greek ethika, from ethos, ‘character’ or ‘custom’) can be described as 
principles or standards of human conduct, sometimes referred to as morals (Lat-
in mores, ‘customs’) and, by extension, the study of such principles, sometimes 
termed moral philosophy. In practice, ethics often concern right and wrong 
                                                        
21  The United Nations Convention against Corruption came into being on 14 December, 

2005. The convention, adopted by the United Nations General Assembly in October 
2003, has been signed by 140 countries and ratified by 38 (as of the end of 2005). It is 
the first legally binding global instrument designed to help member states fight corrup-
tion in both the public and private sectors. 
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when the choice between the two will significantly impact others, yet ethics are 
frequently associated with ideals and principles far removed from the daily rou-
tine. Generally, ethics relate to the norms and principles that ‘provide the basic 
guidelines for determining how conflicts in human interests are to be settled and 
for optimizing mutual benefit of people living together in groups’ (Wittmer 
1994, 352). Thus, the term ethics refers to the collection of values and norms, 
the moral standards or principles, that form the foundation of integrity. That is, 
ethics are a set of principles, a code of conduct, that provides a framework for 
action (Lawton 1998, 16), one whose moral nature determines what conduct is 
judged to be right, just, or good.22 
Ethics can also be viewed as a reflection on morality (Kimman 1991); that is, 
the total of unwritten rules and habits based on which individuals can label 
something respectable or fair. Therefore, ethical duties must be distinguished 
from legal duties, just as ethics must be distinguished from law. Whereas the 
latter can enforce specific behavior, ethics must convince with arguments. 
Hence, ethics assumes voluntariness, which should not be confused with free-
dom from obligation. 
As a branch of philosophy, ethics is considered a normative (concerned with 
norms of human conduct) rather than a formal science like mathematics or logic 
or an empirical science like chemistry or physics. Nevertheless, empirical social 
sciences impinge to some extent on ethical concerns in their study of social be-
havior. For example, the social sciences frequently attempt to determine the 
relationship of particular ethical principles to social behavior and to investigate 
the cultural conditions that contribute to the formation of such principles. 
Philosophers have attempted to determine goodness in conduct according to two 
chief principles – whether certain conduct is good per se or good because it con-
forms to a particular moral standard. The former implies a final value, or 
summum bonum, that is desirable in itself and not merely a means to an end. In 
the history of ethics, three principal standards of conduct have been proposed as 
the highest good: happiness or pleasure; duty, virtue, or obligation; and perfec-
tion, the fullest harmonious development of human potential.23 
Depending on the social setting, the authority invoked for good conduct is the 
will of a deity, the pattern of nature, or the rule of reason. When the will of a 
deity is the authority, obedience to divine commandments in scriptural texts is 
the accepted standard of conduct. When nature is the authority, conformity to 
the qualities attributed to human nature is the criterion. When reason rules, be-
havior is expected to result from rational thought.  
In virtue or quality ethics, the moral qualities or characteristics of the actor are 
central. Identification of a desirable quality for a given person holds up a norm 
for that individual (Wempe 1998, 165–177), who must then work hard to ac-

                                                        
22  In many definitions, moral and ethical are nearly identical, for example, in Preston’s 

comment that ‘ethics is concerned about what is right, fair, just, or good; about what we 
ought to do, not just about what is the case or what is most acceptable or expedient’ 
(1996, 16).  

23  See also the discussion on justice in chapter 4. 
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quire or safeguard and develop that quality. Thus, based on certain regularities 
of behavior, individuals may be said to possess a certain moral quality, an attri-
bution that simultaneously expresses the expectation of morally superior 
behavior in given situations. 
In addition to the highly ambitious ideals set forth by role models like Gandhi, 
Mandela or Martin Luther King, Jr., calling a person honorable is another ethical 
statement of virtue, one that views the intentions underlying the person’s ac-
tions, the effort, as pure. Yet, such virtue ethics are not aimed at producing a 
Utopia; rather, they concern qualities that, in principle, everyone can attain. This 
type of virtue ethics can be seen as the integrity approach, much used in recent 
years in connection with professional demands (professional ethics) and organi-
zations (Dales 1994; Sharp Paine 1994). 
For the purpose of this study, ethics are defined as the collection of moral val-
ues, standards, principles, and norms that provide a framework for action. 

3.3. Values and Norms 

Values are judgments of worth – principles or standards of behavior (Pollock 
1998, 13; Davis 1998) – that, when attached to a certain element express quali-
ties and can not be objectified (De Graaf 2003, 22). Thus, values should have a 
certain weight in choice of action (what is good to do or bad to omit) and can 
serve as a guide for actual behavior in any given situation. Whereas individual 
values, which form individual value systems, have a relativistic dimension, 
some values are more important than others when they must compete in the face 
of dilemma. Likewise, organizations have autonomous sets of values or core 
principles that can guide organizational actions. Indeed, Kaptein and Wempe 
(2002, 123) argued that a degree of irreducible responsibility can also be local-
ized at the organizational level because the organizational value system is not 
automatically the sum of individual member values. Rather, it is the system ac-
cepted by everyone connected to the organization, whether as employee, 
customer, stockholder, supplier, or even citizen. As a result, corporate value sys-
tems, if well implemented and firmly rooted, have proven highly sustainable 
independent of changes in leadership or ownership (Wempe 1998). Values are 
also connected to (and may be the source for) norms, the rules or regulations 
that govern morally correct behavior in a given situation and whose violation 
must be accounted for. 
Whereas values and norms together guide choice of action and provide a moral 
basis for justifying or evaluating human behavior, integrity may be defined as 
acting within this moral and normative framework (ethics). Therefore, a primary 
task of any ethics management program is ‘to define and give life to an organi-
zation’s guiding values’ (Sharp Paine 1994).  
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3.4. Integrity 

The broader conceptualization of corruption as a synonym for all violations of 
moral norms and values leads almost automatically to the concept of integrity, 
which has become prominent in the discussion in many (developed) countries 
(Benjamin 1990; Fijnaut and Huberts 2002; Huberts and Van den Heuvel 1999; 
Klockars 1997; Klockars et al. 2000; Montefiori and Vines 1999; Uhr 1999). 
Yet, according to Wempe (1998), despite a common understanding of what it 
means for someone’s integrity to be called into question or damaged, integrity is 
a difficult concept. What is clear is that the grounds for trust have disappeared 
when someone’s integrity is damaged, so that, in the case of functionaries, they 
can no longer function credibly. 
Literally, integrity means being whole, being sound, or not being damaged. 
Thus, an indirect analogy can be drawn with fruit: just as a spot on an apple may 
indicate a rotten spot under the otherwise sound peel, so too does an individual’s 
abuse raise questions about that person’s character; most particularly, when the 
abuse indicates a behavioral pattern. Thus, the central question in the integrity 
approach concerns the effort, the motives involved. Is the individual concerned 
with expressing responsibilities as well as possible or are other motives, like 
self-interest, playing a role? When other motives do play a role, it calls into 
question the person’s integrity or wholeness; it is no longer clear to the onlooker 
which motive determined the action. 
However, does this rotten apple theory actually hold? Not according to Punch 
(1994), who opposed this individualistic approach in his analysis of police cor-
ruption For him, the implication that weak or vulnerable individuals are tempted 
to depart from the path of virtue is a matter of individual psychology to be 
avoided. Rather, what should be studied is the context, the wider environment, 
and the system within which corruption takes place. Of course, bad apples exist, 
as does the individual element, but because the individual operates in a social 
context, it is the interaction between individual and social context that matters. 
In contrast, Benjamin deduced the following positive aspects from the negative 
meaning of integrity:24 

1. People of integrity are autonomous thinkers with a stable set of values 
and norms, who promote authentic ideas, stand and strive for something 
specific, and remain true to their ideals; 

2. The words and deeds of people of integrity conform a state of internal 
integration; 

3. People of integrity pay attention to and take responsibility for social is-
sues – a state of external integration. (1990, 47) 
 

Wempe (1998) also questioned whether it is the character and motives underly-
ing individual behavior or simply the results, the outcomes, of their actions that 
                                                        
24  Benjamin distinguished six prototypes that fall short of integrity: the moral chameleon, 

the opportunist, the hypocrite, the weak-willed person, the self-deceiver, and the alien-
ated victim of external coercion (1990, 47). 
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should be examined. This choice of focus distinguishes between virtue ethics 
and consequential ethics (Kaptein and Wempe 2002, 55–80). Therefore, this 
discussion now touches upon the question of whether an individual or an organi-
zation can act ethically even when its individual members do not hold 
themselves to high individual moral standards? 
An interesting analogy offered by Anechiarico and Smith (2006) drew on the 
definition of integrity used frequently by structural engineers. That is, a tunnel, 
bridge, or other edifice has integrity if measurement can show that the design, 
materials, and building techniques have been sufficiently well integrated to en-
sure that the structure will perform its functions safely, efficiently, and over the 
desired period of time. Conversely, corruption is the disintegration of critical 
elements, which, if unchecked, results in structural failure. Thus, the integrity of 
a structure, whether physical or organizational, is defined by the quality of its 
continued performance. 
The concepts of ethics, integrity, and corruption can be applied in different con-
texts. For example, individuals and organizations possess moral standards and 
principles (ethics), and their behavior may accord more or less with their ethics 
(individual or organizational integrity). Similarly, social (sub)sectors like pro-
fessions share moral values and standards (e.g., professional ethics), conformity 
to which corresponds with professional integrity. 
According to Kaptein and Wempe (2002), a variation on the amoral model holds 
that a corporation, because it consists of and sells to people, is no better or worse 
than the society within which it functions because it passively reflects the values 
and standards that people uphold. Decades earlier, Friedman (1970) had argued 
that society forces corporations into moral or amoral action, a heteronymous 
view of corporations as the playthings of market forces. Kaptein and Wempe 
(2002), in their discussion of corporate social responsibility, further nuanced this 
view, explaining that there is still room to speak of freedom and moral responsi-
bility in relation to the corporate function. However, more interesting for this 
current study, is the difference between public and private organizations with 
respect to this point. Specifically, even when a modern public administration 
acts in some respects as a party in the market, public organizations have certain 
characteristics that distinguish them from private enterprise. First, they must 
always serve the public interest, even when doing so is not the most efficient 
approach. In addition, they must set the example of ethical behavior and may 
serve as an instrument for implementing governmental policies. In this way, 
they sometimes even act as market makers. 
According to Van den Heuvel, Huberts, and Verberk, it is not difficult to recog-
nize an ethical public organization (one that acts with integrity) because public 
administration is always about ‘administration serving society, the public inter-
est and trustworthy assignment of values’ (2002, 27). In this context, 
‘trustworthy’ can only mean unimpeachable, pure in every sense, unselfish, and 
therefore reliable. Thus, Dwivedi considered integrity fundamental to public 
administration (1988, 233): 
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‘The profession of public service has no parallel among other professions (ex-
cepting priesthood) in the sense that society expects public servants to act with 
unwavering integrity, absolute impartiality, and complete devotion both to the 
public interest and to the state. This is the basis and fundamental precept upon 
which various standards and requisites of performance for public servants have 
been built.’ 

 
Yet integrity or ethical behavior means more than simply not being corrupt or 
fraudulent. Rather, integrity is a quality or characteristic of either an individual 
or an organizational behavior that denotes the quality of acting according to the 
moral values, standards, and rules accepted by organizational members and 
stakeholders. Thus, a crucial aspect of organizational integrity is the absence of 
corruption and fraud, and one of the most generally accepted norms for organ-
izational behavior and decision-making in the public sector is that private 
interests should not interfere with organizational and public responsibilities. 
Within this framework, functionaries are corrupt when they damage organiza-
tional and/or public interests for personal gain.   
Van den Heuvel, Huberts and Verberk (2002) also argued that, despite the multi-
tude of social values, politics and public administration have the ethical 
obligation to arrange and organize society in a just and honest way. Applied to 
(public) organizations, organizational integrity can be defined as organizational 
behavior compliant with the moral values, standards, norms and rules, accepted 
by the organization’s members and its stakeholders.  
All the concepts discussed above are summarized in table 5.  
 
 
Table 5. Definition of central concepts (Van der Wal, Huberts, Van den Heuvel, and Kolthoff 
2006). 
 

Ethics  The collection of moral values, standards, principles, and 
norms, which provides a framework for acting. 

Morals  What is judged as right, just, or good.  
Values   Judgments of worth, moral principles or standards, which 

should have a certain weight in the choice of action. 
Norms  What is morally correct behavior in a certain situation.  
Integrity Agreement with the relevant moral values, standards, norms 

and rules. 
Organizational 
integrity 

Organizational behavior is in agreement with the moral val-
ues, standards, norms and rules, accepted by the 
organization’s members and its stakeholders. 

Corruption The abuse of office for private gain. 
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3.5. Framework for the Empirical Research 

Since one objective of this study is to develop a theory on the relationship be-
tween NPM and integrity, the concept of integrity must be clearly understood. 
For empirical purposes, integrity is here defined as acting in agreement with the 
relevant moral values, standards, norms, and rules, meaning that the research 
will focus on manifestations of behavior rather than intentions or underlying 
values. This focus conforms to the ethics triangle of Bowman, West, Berman, 
and Van Wart (2004), which recognizes the complementarities and interdepend-
ence of the imperatives of thought in different ethical schools of virtues, rules, 
and outcomes.  
To improve or safeguard organizational integrity, many boards of profit and not-
for-profit organizations have developed policies whose bottom line is to mini-
mize the extent of unethical behavior in the organization. As Treviño, Weaver, 
Gibson, and Toffler stated, ‘effective ethics and compliance management should 
be associated with less unethical and illegal behavior’ (1999, 132–133). There-
fore, the starting point for this study is unethical employee behavior in the 
organization, which becomes visible in the incidence and prevalence of integrity 
violations, defined as violations of social moral values and norms and the laws 
and rules resulting from them. 
In addition, because this starting point employs the broad definition of integrity, 
which implies all violations of moral norms and values, it analyzes the effect on 
integrity violations of introducing a businesslike approach into government us-
ing the broad typology of 10 categories of integrity violations developed by 
Huberts, Pijl, and Steen (1999). Table 6 outlines these categories as they pertain 
to this study.   
 
Table 6. Typology of integrity violations 
 

 Typology of Integrity Violations for Public Organizations 

1 Corruption, the abuse of office for private gain including bribing, kickbacks, nepotism, cro-
nyism, and patronage. 

2 Fraud and theft of resources, including the manipulation of information to cover up fraud. 
3 Conflict of (private and public) interest through gifts, or services, promises, or the posses-

sion of assets. 
4 Conflict of interest through jobs and activities outside the organization, such as moonlight-

ing. 
5 Improper use of violence towards citizens and suspects. 
6 Improper (investigative) methods of policing, improper means (often) for noble causes. 
7 Abuse and manipulation of information such as unauthorized and improper use of police 

files or leaking of confidential information. 
8 Discrimination and sexual harassment, indecent treatment of colleagues or citizens. 
9 Waste and abuse of organizational resources such as careless use of official vehicles or 

false sick reporting. 
10 Misconduct at leisure such as domestic violence, drunken driving, or private crime. 
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This typology, which resulted from an analysis of the literature on (police) in-
tegrity and corruption (Ahlf 1997; Anechiarico and Jacobs 1996; Heidenheimer, 
Johnston, and Levine 1989; Kleinig 1996; Punch 1985; Punch et al. 1993; Roe-
buck and Barker 1973; Sherman 1974), was assessed against the results of 
empirical research on internal investigations by police forces.  
It should also be noted that for the purpose of the study, categories 5 and 6 have 
been adjusted for the research population: a police force. Thus, for research on 
other public organizations they should be relabeled (e.g., improper use of au-
thority rather than improper use of violence). 

3.6. Integrity in the Dutch Public Sector 

3.6.1 Integrity policy for public administration25 
In the Netherlands, responsibility for developing integrity policy for public ad-
ministration lies with the Minister of the Interior and Kingdom Relations. 
However, the policy developed is subsequently implemented in a decentralized 
manner, and although policy documents, legislation, and regulations generally 
relate to all public administration, they are elaborated in more detail for various 
sectors, including the police.  
The current Dutch governmental integrity policy is generally recognized to have 
been initiated in a 1992 speech by then Minister of the Interior Dales to the an-
nual congress of the Association of Netherlands Municipalities. On this 
occasion, the minister emphasized the importance of integrity in public admini-
stration and the dangers of misuse of power. Before this speech, attention to 
integrity in the Netherlands had slowly declined since World War II. Instead, 
during the 1980s, the first two cabinets of Prime Minister Lubbers had empha-
sized effectiveness and efficiency. Thus, NPM-like developments prevailed, 
with little attention given to any distinct government ethics. 
The address delivered by Minister Dales followed an integrated discussion on 
integrity that concentrated on the new part to be played by the National Security 
Service (Binnenlandse Veiligheids Dienst) following the 1989 fall of the Berlin 
Wall, 1991 infiltration attempts by the Surinam army command into the Am-
sterdam police, and a 1992 corruption scandal in the province of Limburg. This 
last incident, particularly, which unlike the other two examples involved an in-
ternal infringement of integrity, motivated the minister to take the initiative of 
placing the theme of integrity on the agenda. This step may also have been in-
fluenced by the absence at that time of other topics with which the minister 
could distinguish herself. 
It also seems plausible to assume that the NPM pattern of thinking had by then 
matured, was ready for evaluation, and no longer hindered the placement of in-
tegrity on the agenda. On the other hand, the domination of the first two Lubbers 
cabinets by an NPM pattern of thought may account for the Ministry of the Inte-
                                                        
25  This paragraph is partly based on the research carried out by my colleague Terry Lam-

boo for her Ph.D. thesis (Lamboo, 2005). 
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rior’s earlier report on unacceptable police behavior resulting in no such minis-
terial initiatives (Van Laere and Geerts 1984). 
Whereas the ministry had traditionally emphasized an organization’s own re-
sponsibility for staff integrity, the minister now repeatedly defended her own 
preference for a more centralistic, controlling ministerial role that could both 
initiate and stimulate.26 Additionally, in response to a motion submitted to the 
Lower House27 in which the government was asked to follow the recommenda-
tions of the Netherlands Court of Audit, the minister stressed that the integrity 
policy is not served by the central issuance of rules for all government organiza-
tions. In reality, in its report on integrity policy as applied to government, the 
Court of Audit had pleaded for the implementation of institutional guarantees of 
integrity protection, such as the formulation of guidelines for reporting and re-
cording side jobs and gifts, a procedure for when integrity is impaired, rotation 
of offices, and the appointment of confidential officers.28 However, the minister 
wished to prevent the integrity policy from being entirely implemented in a ma-
terial fashion and so advocated proportional attention to immaterial integrity 
through upward progression toward an occupational organization that sets high 
requirements and demands for itself and its service providers.29 Nevertheless, 
institutional guarantees were gradually and consistently receiving greater atten-
tion. 
In 1999, individual organizational responsibility was replaced by a proper bal-
ance between measures from below and steering from above (Ministerie van 
Binnenlandse Zaken en Koninkrijksrelaties 1999). In April 2003, in response to 
social interest in values and standards, as well as to a parliamentary inquiry into 
the building and construction fraud, the ministry published the survey memo-
randum Public Integrity Policy of the Public Service and the Police.30 Even 
though an organization’s own responsibility for integrity policy remained the 
starting point, the ministry was now accorded a more explicit and coordinating 
role as initiator and stimulator.  
In February 2004, the original policy document was followed by the Amend-
ment to the Public Service Act and other laws relating to proper administrative 
conduct, proper employer conduct, and general rules governing integrity.31 The 
policy document and the bill together provided a review of how substance must 
be given to integrity, including the following list of measures and attention 
points for reducing integrity risks:32  

1. development of codes of conduct; 
2. introduction of screening and statements concerning former behavior; 
3. swearing of an oath or the making of a solemn pledge; 

                                                        
26  Kamerstukken (Parliamentary Proceedings): TK 1994–1995, 23 900 VII no. 35 
27  Kamerstukken (Parliamentary Proceedings): TK 1996–1997, 24 655 no. 3 
28  Kamerstukken (Parliamentary Proceedings): TK 1995–1996, 24 655 nos. 1–2 
29  Kamerstukken (Parliamentary Proceedings): TK 1996–1997, 24 655 nos. 4: 6 
30  Kamerstukken (Parliamentary Proceedings): TK 2002–2003, 28 844 nos. 1–2. 
31  Kamerstukken (Parliamentary Proceedings): TK 2002–2003, 29 436 nos. 1–2, 3. 
32  Kamerstukken (Parliamentary Proceedings): TK 2002–2003, 28 844 nos. 1–2: 5–6 
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4. consideration of integrity aspects in all daily procedures;  
5. reporting and recording of side jobs; 
6. business gifts; 
7. circulation or change of positions, as well as other measures inherent in 

vulnerable positions; 
8. procedures for dealing with the suspicion of abuses (whistle-blowing 

regulations); 
9. integrity officers; 
10. provisions for information protection; 
11. procedures to be adopted against impairment of integrity or suspicion 

thereof. 
 
Of these, attention to measures of information protection was a new develop-
ment, and the whistle-blowing regulations are now being adopted and accepted. 
In addition, because the ministry deals extensively with the role of management 
in actually implementing the policy, management may be considered the twelfth 
instrument.  
Through the revised Civil Service Act, which became effective on 1 March, 
2006, the minister presented a clear choice for a number of ex-officio obliga-
tions and made the code of conduct an important element of integrity policy.33 
 
3.6.2 Police integrity 
Given the nature and far-reaching effects of police tasks and power, integrity in 
public service is even more important for the police, who derive their social le-
gitimacy from citizen confidence. That is, both the citizenry and competent 
authorities in a democracy must be able to place their confidence and trust in the 
integrity of the police system, which, as the body charged with maintaining the 
law, is one of the most important institutions for protecting the integrity of gov-
ernance, business, and the community (Fijnaut and Huberts 2002; Mischkowitz, 
Bruhn, Desch, Hübner, and Beese 2000). When the police themselves are cor-
rupt, the results are dire. Therefore, integrity is obviously a necessary condition 
for police credibility and legitimacy (Huberts 1998; Kaptein and Van Reenen 
2001; Newburn 1999; Punch 1985). 
An original view of police morality and integrity is presented by Denkers (cited 
in Van Beers 2000), who argued that the police were not established to catch 
scoundrels and beat down riots – which citizens can possibly do more quickly 
and efficiently – but rather for fear of abuse of power, arbitrariness, dispropor-
tionality, bias, discrimination, and conflict of interest. In other words, society 
fears that if fighting crime is left to citizens, as interested parties and emotional 
victims, they may overreach themselves and take the law excessively into their 
own hands. Therefore, according to Denkers, society originally set up organized 
police and justice not to catch criminals and reduce crime but to do so less emo-
tionally, less prejudicially, more decently, and less as interested parties than 

                                                        
33  Kamerstukken (Parliamentary Proceedings): TK 2002–2003, 28 844 nos. 1–2. 
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citizens generally are. The antithesis of such police integrity is police abuse of 
power in a manner contrary to the standards that govern it. Such power corro-
sion includes police corruption, performance of police tasks for personal 
financial gain or other favors from third parties, and police fraud – the personal 
appropriation (without involvement of third parties) of financial or other advan-
tages at the expense of the police organization.  
Combining Huberts’s definition of the police task – the maintenance ‘in a social 
system [of] the joint standards and rules, while protecting everybody’s safety, if 
necessary under force’ (1998, 3) – with Denkers’s viewpoint (cited in Van Beers 
2000) highlights why integrity is so essential for police and security organiza-
tions. Whereas the police organization implies the possible need to compulsively 
maintain standards and rules (i.e., it imposes integrity on their observance), it 
also implies that police embarkation on a slippery slope would be disastrous. 
Thus, integrity, while important for all types of organizations, is crucial for pub-
lic administration, especially the police organization, which is permeated by the 
very essence of integrity. 
In the Netherlands, the police have always been in the forefront with respect to 
integrity protection. For example, internal investigation bureaus were estab-
lished in 1995 to which most police forces also attribute preventive tasks. 
Moreover, in contrast to many other governmental organizations in the Nether-
lands, the police keep detailed records of integrity violations and their follow up. 
Therefore, at the end of 2005, the Council of Police Administrators and the As-
sembly of Chief Commissioners approved a newly developed professional code 
for the Dutch police based on seven values of integrity – respect, transparency, 
responsibility involvement, reliability, justice, and balance (discussed in more 
detail below). At the same time, the new Civil Service Act of 2006, which 
makes four aspects of policy integrity compulsory for all civil services including 
the police, resulted in the addition of the following fourth paragraph to Article 
50 of the Police Act.  
 

Art. 50.4 Police Act: The authority recognized to appoint police officers shall: 
(a) conduct an integrity policy aimed at proper official behavior, and paying atten-

tion to stimulating awareness of integrity and preventing abuse of competences, 
conflict of interests, and discrimination; 

(b) ensure that the integrity policy constitutes a permanent component of the person-
nel policy by consistently putting forward the subject of integrity in performance 
appraisal interviews and staff meetings and by offering education and training in 
the field of integrity; 

(c) ensure the development and realization of a code of conduct for proper official 
behavior; 

(d) submit once annually a written report to the works council as well as to Our Min-
ister of the Interior and Kingdom Relations on the implementation and 
maintenance of the integrity policy and on the observance of the code of conduct. 

 
Because the professional code fulfils the obligation laid down in the Civil Ser-
vice Act and the Police Act, in theory police officers run the risk of disciplinary 
sanctions for not complying with the code. However, since the project interferes 
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with many other initiatives (e.g., development of management competency pro-
files), its implementation has yet to begin, Nevertheless, besides its objective of 
linking all related projects, the professional code is also meant to be a source of 
inspiration for every individual police force that must develop its own imple-
mentation plan.  
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4. Integrity and the Businesslike Approach 

4.1. Introduction 

Little empirical research exists on the relationship between the businesslike ap-
proach – NPM or reinventing government – and government integrity. However, 
much has been published on this topic in related fields from which interesting 
indicators can be deduced. Therefore, this chapter begins with an overview of 
the dichotomous opinions and theories emerging from different disciplines, after 
which it shifts to a discussion of values because, not only are values important 
constituents of ethics and integrity, but the public sector subscribes to specific 
values that are less important in the private or business sector. 
This theoretical analysis leads to a discussion on public entrepreneurship, begin-
ning with a critical discourse on recent developments and ending in the 
presentation of case studies from the literature. All content is then assessed ac-
cording to the concepts of accountability and performance management. The 
chapter concludes with the formulation of the hypotheses to be tested in the em-
pirical research. 

4.2. Differing Opinions 

Bovens (1996, 125) observed that, despite a lack of empirical data confirming 
the generally accepted picture of a public service tainted by corruption, public 
integrity and corruption are back on the agenda in many European countries.34 
He attributed the huge discrepancy between public concern and the empirical 
data to the fact that convictions may be only the tip of the iceberg. Other factors 
may include declining respect for public authorities and decreasing police le-
gitimacy in a climate of public spending and funding cutbacks. However, these 
factors do not completely explain the raised public concern. Rather, Bovens 
asked whether it might not be that government has indeed become less impecca-
ble even though this change cannot be traced in the criminal statistics. 
To answer this question, Bovens (1996) looked more closely at the types of cas-
es and allegations that have given rise to public debate and media attention.  

                                                        
34  Bovens based his conclusion on criminal statistics on corruption convictions (Hoetjes 

1991), which may possibly explain why he did not include the scandal on police investi-
gation methods, a type of ‘noble cause corruption’ (elaborated in Punch 1994, 38), that 
caused a parliamentary inquiry into Dutch police practices (Enquêtecommissie 
opsporingsmethoden 1996).  
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Many such cases, he found, did not involve behavior that would qualify as cor-
rupt in the strictly legal sense of the criminal code.35 Rather, they dealt, for 
example, with the following issues:36 

− business presents, business trips, and other perks; 
− the sale of a municipal camping ground to (former) municipal officials; 
− private enterprises conducted by civil servants; 
− commercial exploitation of the Amsterdam police-training center; 
− contracting out of municipal catering services (to an allegedly criminal 

organization); 
− extra bonuses and salary packages for top civil servants and agency 

heads; 
− agency heads subcontracting with firms in which they are personally in-

volved (through stocks, board membership, or personal relations). 
 
All these rather diverse cases have in common that they involved activities of 
the kind explored in the discussion on NPM, and none involved bribes in the 
strictly technical sense. Therefore, the cases did not proceed beyond the level of 
public and political upheaval. Nevertheless, even though no criminal investiga-
tions were forthcoming, the incidents did provoke public discussion, most 
centered on appropriateness of the public officials’ or entities’ behavior. Two 
decades ago, before these cases came to the forefront, the question of how far to 
go when introducing market values into government would not have arisen. 
Therefore, all these cases and questions relate to what Bovens, referring to Lane 
(1994), called the ‘managerial shift in Western government.’ 
As the paradigm for interpreting the public sector, Lane (1995, 2000) put for-
ward several signals that public administration is about to be driven out by 
public management. In particular, he suggested that, in relation to problems of 
organization and leadership, the public administration approach covers many 
different models that in no way harmonize with each other. Nevertheless, taken 
together, these principles structure the administrative state in contradistinction to 
the management state recommended by the management approach. 
In general, the public administration framework is based upon belief in the pos-
sibility and desirability of public administration as a real phenomenon.37 

                                                        
35  Ironically, since the 1996 publication of Bovens’ paper, two large scandals that did end 

in criminal charges, received much attention in the Netherlands. The first, the South 
Holland banking scandal (described by Yesilkagit and De Vries 2001), was strikingly 
similar to the Orange County bankruptcy case (Cohen and Eimicke 1999). The second, a 
large fraud and corruption case in which building and construction firms with the aid of 
civil servants overcharged the Dutch government for millions of Euros, was the subject 
of a 2003 parliamentary enquiry, after which a few private contractors as well as civil 
servants were convicted on criminal charges. 

36  It could be argued that at least some such described examples are breaches of integrity 
prohibited by governmental codes of conduct or other internal regulations. However, 
most codes of conduct in the Netherlands were introduced after 1996. 

37  Lane chose to look at public administration from an economic perspective. Remarkably, 
he reached the same conclusion as scholars like McSwite (2002) and Goodsell (1994), 
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Drawing upon several models – classical organization theory, Weberian bu-
reaucracy theory, public law notions, and public policy models – the public 
administration approach outlines the distinctive maxims of public organization. 
Specifically, it points to the strong entrenchment of institutions in the public 
sector as the safeguard against abuse of power and the misuse of public office 
and funds (Lane 1995, 195). Thus, public administration is concerned with 
rights, duties, and competencies, to handle which it focuses on the stability, fair-
ness, and predictability of rules and procedures. Public management, on the 
other hand – being concerned with costs, benefits, objectives, and profits – fo-
cuses on the efficiency, effectiveness, and flexibility of organizations and other 
instruments (Bovens 1996, 129; Lane 1995, 194–199). Table 7 summarizes the 
characteristics of these two approaches. 
 
 
Table 7. Public administration versus public management (Lane 1995, 195). 
 

Public Administration Perspective Public Management Perspective 
Rules Objectives 
Due process Efficiency 
Anticipation Adaptation 
Responsibility Direction 
Formalism: ‘the case’ Innovation 
Openness Secrecy 
Complaint: voice Exit 
Legality Effectiveness 
Vocation Self-interest 
Public interest Profit 

  
  
Lane (1995) also identified drawbacks in the transformation process. First, the 
public administration framework cannot be easily replaced by the new manage-
ment approach because the former has qualities not covered by the latter. 
Second, internal markets cannot meet the nonpecuniary goals connected with the 
public sector, in particular the strong emphasis upon legality and its various val-
ues. That is, because the notion of justice becomes visible in the public sector, 
there is more to this sector than simple efficiency. Yet where does this fit into 
the internal markets framework? Du Gay (2000, 146) stated that it is both mis-
guided and premature to announce the death of the bureaucratic ethos because, 
as a number of cases of improper governmental conduct indicate all too clearly, 
many key bureacratic features from a century ago remain as or more essential to 
the provision of good government today. Of these, Du Gay pointed particularly 
to sufficient skills, the status and independence to offer frank and fearless advice 
about the formulation and implementation of distinctive public purposes, and 
bona fide attempts to achieve such purposes impartially and responsibly. 

                                                                                                                                  
who approached the phenomenon from political and philosophical perspectives, 
respectively.  
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Allison (1997) recognized that the gap between the private and public sectors 
has narrowed and that interactions between public managers and private manag-
ers have increased. Not only did he examine the implications of running 
government as a business and the interface between political executives and 
their administrative organizations, even more fundamentally, he set the stage for 
understanding the nature of public management by analyzing the distinctive cha-
racteristics of public managers and their environments. As regards the structure 
of integrity issues in the two sectors, Kaptein and Wempe argued that ‘both gov-
ernmental agencies and companies have to deal with the “end-means” issue that 
is so typical of the dirty hands issue’38 (1999, 125). However, these authors ar-
gued that the manifestation of these dilemmas in the two sectors differs. 
In addition, as Moe (1987, 454) argued in his exploration of the limits of privati-
zation: ‘A line must separate that which is public and that which is private. The 
configuration of the line may very over time and with circumstances, but it is a 
vital line nonetheless and the fundamental basis of this line is to be found in 
public law, not in economic or behavioral theories.’ Moe also hinted at the spec-
ter of corruption as a risk inherent to privatization, concluding that ‘the inability 
of the Privatization Movement to come to grips with the need to integrate its 
economic theory with the complementary theories of public law and, by exten-
sion, public administration appears to be the Achilles heel of privatization.’ 
Indeed, Huberts, Van Montfort, and Doig, in their analysis of government rule 
breaking, argued that many recent changes in the U.K. political and administra-
tive context, which have brought the potential for rule breaking into sharp focus, 
resulted from the implementation of ‘…what is generally termed New Public 
Management and which has an impact on the motives and conditions of rule 
breaking’ (2006, 79–80). Most especially, they pointed to the sometimes con-
flicting objectives between delivery, cost cutting, and performance outcomes 
and due process, procedure, and precedent. Van der Vijver (1993) argued that 
budget provision based on output criteria will lead to a decrease in the effective-
ness of the police. 
Frederickson, an outspoken opponent of the NPM movement, argued that ‘…in 
democratic settings government agencies and their officials in bureaucratic hier-
archies are more ethical than self-interested individuals or firms in competitive 
markets’ (1999, 300). He further argued that both the logic and the effects of 
new managerialism move democratic government farther away from the pros-
pect of an influential and selfless public service. Frederickson defended his 
model using four axioms he believed to be both empirically verifiable and de-
ductively demonstrable (1999, 300–302): 

 
1. Most forms of government corruption occur at the point of transaction 

between officials formally representing government authority and the use 
of public money, on the one hand, and individuals or organizations seek-

                                                        
38  Kaptein and Wempe (2002) differentiated the dilemmas they identified using their con-

cepts of many, dirty, or entangled hands.  
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ing money, favor, or influence, on the other hand. In this assumption, the 
key is the point of transaction. 

2. Absent democratic government, laws, rules, social conventions, and/or 
social reciprocity, rational persons and firms will act on the basis of self-
interest. 

3. Under conditions of democratic government, government institutions 
take more note of the public than either nongovernmental institutions or 
public firms. It follows, then, that the values of justice, equality, and eq-
uity are greater in governmental institutions than in nongovernmental 
institutions or private firms. 

4. Efficiency values are greatest in private firms in perfect markets. As 
market imperfections increase, efficiency decreases.  

 
In similar vein, Box, Marshall, Reed, and Reed (2001) maintained that today’s 
market model of government in the form of NPM goes beyond earlier reforms, 
threatening to eliminate democracy as a guiding principle in public-sector man-
agement. They offered an alternative in the form of a collaborative relationship 
between citizens and public administrators. However, the concept of respon-
siveness in the market model suggests (i) that democracy requires administrators 
who are responsive to the popular will and (ii) that only by creating a market-
derived environment can government and public administration adopt some re-
forms necessary to improve their performance, effectiveness, and efficiency. 
Thus, according to opponents of this approach, responsiveness is, at best, a nec-
essary evil that apparently compromises professional effectiveness and, at worst, 
indicates political expediency if not outright corruption (Rourke 1992). From 
this perspective, responsiveness contradicts the value of professionalism in gov-
ernment and public administration. Therefore, Vigoda (2002, 528) proposed an 
alternative approach, an interaction of movement between the two that attempts 
to bridge the concepts of responsiveness and collaboration.  

4.3. Public and Private Values 

Frederickson’s use of values as one conceptual foundation of his model raises 
the topic of values in the public and the private sector as part of organizational 
ethics. Whereas many authors have tried to summarize the basic common values 
involved in both public and private sectors, others, like Lane (1995) have distin-
guished between the two sectors. 
What, then, are the core values of both areas? This question was the focus of two 
Dutch master’s theses: Miriam Vermeulen’s research into public values literature 
(2003; VU University, Amsterdam) and Marcel Haarhuis’s examination of private 
and corporate values (2004; Erasmus University, Rotterdam). Both found the val-
ues given in table 8, ranked in order of importance, to be prominent in the 
respective domains. 
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Table 8. Most prominent public and private values (Vermeulen 2003; Haarhuis 2004). 
 

Public Values Private Values 
Honesty Honesty 
Humaneness Social responsibility 
Social justice Customer orientation 
Impartiality Innovativeness 
Transparency Accountability 
Integrity Self-fulfillment 
Obedience Expertise 
Reliability Effectiveness 
Responsibility Reliability 
Expertise Profitability 
Accountability Collegiality 
Efficiency Sustainability 
Courage Entrepreneurship 

 
 

Clearly, even though some values overlap and some differ considerably, five or-
ganizational values, which might be considered common core organizational 
values (van der Wal et al. 2006), are readily distinguishable: honesty, account-
ability, expertise, reliability and (social) responsibility. The remaining 16 values 
can be considered more or less private or public, based on their position in the 
broader values framework (i.e., the 30 most relevant values distinguished by 
Vermeulen 2003). The central private sector values of profitability, collegiality, 
innovativeness, self-fulfillment, and effectiveness are absent in the 13 most 
prominent public sector values but present in the 30 most prominent public sec-
tor values. Therefore, rather than being considered private sector core values, 
according to the ranking in Vermeulen (whose number 30 is closer to the private 
pole than number 28), they can be conceptualized as common core values that 
are somewhat more to the private side of the spectrum. To prevent confusion, it 
should also be noted that courage is at the bottom of the public sector value set 
and therefore further away from the public pole than humaneness, although this 
placement does not mean that courage can be considered a value with somewhat 
more private characteristics. Rather, Van der Wal et al. (2006) used this line of 
reasoning to build a public-private value continuum in which organizational val-
ues are attributed to different sectors having common organizational values at 
both ends (see figure 1). 
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Figure 1. Public-private value continuum derived from literature review (Van der Wal et al. 
2006). 
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Similarly, it must be asked how public and private sector values relate to one 
another. What are the consequences when private sector values are applied in the 
public sector? The answer is not an easy one and the literature offers contradic-
tory visions. Among the few attempts to compare the two are those of Huberts and 
Van den Heuvel (1999), later elaborated in a paper presented at the 2002 ASPA 
conference (Kolthoff and Huberts 2002a), and further developed by Van der Wal 
et al. (2006).39 
One viewpoint on this issue can be summarized by two statements: ‘Moral di-
mensions and criteria can be applied to all kinds of organizations’ (Kaptein 
1998, 9) and from a more normative nature ‘We have to recognize that we want 
the same morals to dominate all organizations’ (Caiden 1999, 26). In addition, 
Gawthrop argued that the democratic and the entrepreneurial spirit are by no 
means antithetical, claiming that ‘[m]any of the implicit values embedded in the 

                                                        
39  Zeger van der Wal is currently engaged in value research as part of his PhD. project at 

VU University,  Amsterdam. 
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current reinventing government literature also constitute the essence of our de-
mocratic spirit’ (1998, xii). Nevertheless, the underlying thesis of his book is 
that if current efforts at reinventing government are to prevail, the value vision 
of democracy must serve as the basis for the entrepreneurial spirit. In contrast, 
the opposing viewpoint stresses that there is a fundamental conflict between the 
moral foundations of the public and private spheres.  
Yet is it indeed a matter of public and private values or is there a more general 
explanation for a shift in values? For instance, Lyons, Duxbury, and Higgens 
(2005) hypothesized that younger public sector employees would place signifi-
cantly less importance on the values of benevolence and universalism and 
significantly more importance on values related to power, achievement, and he-
donism. They also hypothesized that younger employees would place 
significantly less importance on altruism and significantly more importance on 
prestige at work. Their results supported their hypotheses. 
This idea of a fundamental conflict between the moral foundations of the public 
and private spheres is particularly interesting for this current research. Its most 
prominent representative, Jane Jacobs, referred to a commercial moral syndrome 
and a guardian moral syndrome (see table 9). Whereas both systems are valid 
and necessary, organizations sink into ‘functional and moral quagmires ... when 
they confuse their own appropriate moral system with the other’ (Jacobs 1992, 
xii). 
 
 
Table 9. Elements of the moral foundations of commerce and politics (Jacobs, 1992, 215). 
 

Commercial Moral Syndrome Guardian Moral Syndrome 

Shun force 
Come to voluntary agreements 
Be honest 
Collaborate easily with strangers and aliens 
Compete 
Respect contracts 
Use initiative and enterprise 
Be open to inventiveness and novelty 
Be efficient 
Promote comfort and convenience 
Dissent for the sake of the task 
Invest for productive purposes 
Be industrious 
Be thrifty 
Be optimistic 

Shun trading 
Exert prowess 
Be obedient and disciplined 
Adhere to tradition 
Respect hierarchy 
Be loyal 
Take vengeance 
Deceive for the sake of the task 
Make rich use of leisure 
Be ostentatious 
Dispense largesse 
Be exclusive 
Show fortitude 
Be fatalistic 
Treasure honor 
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Intermezzo 

  
The primary source for Jacob’s proposition is Plato’s Republic, in which is demonstrated that 
virtues can be used in a meaningful way in connection with collectives. The supposed purpose 
of the Republic is to answer the question: What is justice? Yet, the Greek word for justice 
includes much more than the modern concept of legal or political equality; it also means righ-
teousness, in the sense of exercising virtue rather than merely abstaining from vice. Thus, 
Plato’s search for justice is the search for a good life, for some principle or mode of conduct 
by which both men and states may exploit their best natures to the fullest (Kaplan 1950). The 
first book of the Republic presents two opposing views of justice, the first, put forward by the 
wealthy Cephalus and his son, represents conventional morality. This argument suggests that 
justice is no more than fairness and honesty in dealing with other people. In contrast, Thrasy-
machus argues that justice is the interest of the strong and consists in obedience to established 
authority. Socrates, however, finds that neither of these views can serve as a transcendent rule 
of life. Therefore, after a discussion on educating the guardians of the state, in Book IV, Soc-
rates and his companions finally define justice as balance or harmony. In the state, this is 
manifested as each citizen doing what he is best fitted for; in the individual, by each faculty 
operating in the same manner. On both levels, justice is ruled by reason. 
If the state is good, it will possess the four accepted cardinal virtues – wisdom, courage, tem-
perance, and justice (Jowett 1970; Bakker 1957, 48; De Vogel 1974, 80). Thus, the 
protagonists agree that it is wise by virtue of the knowledge by which the state as a whole is 
regulated; that is, by the knowledge of the smallest part of it, the guardians.40 It will be coura-
geous by virtue of the qualities displayed by the part that fights on its behalf, namely the 
auxiliaries (the epikouroi or soldiers). This latter implies that courage is defined as the power 
to preserve in all circumstances a true belief about what is and what is not to be feared. There-
fore, to be temperate is to order and control certain pleasures and desires, to be master of 
oneself – a paradoxical phrase since the master and that which is mastered are one and the 
same. Thus, the virtues of the state are to be wisdom in the rulers, courage in the warriors, and 
temperance as a virtue of all classes. Justice is left for last. In some form, it is the principle in 
accordance with which the city was founded, the principle that one man should do one job, 
the job for which he is best adapted. Thus, to be just is to attend to one’s own business and not 
meddle in what is not one’s concern.41 

 
 But when the cobbler or any other man whom nature designed to be a trader, having 

his heart lifted up by wealth or strength or the number of his followers or any like ad-
vantage, attempts to force his way into the class of warriors, or a warrior into that of 
legislators and guardians, to which he ought not to aspire, and when these exchange 
their implements and their social position with those above them; or when one man 
would be trader, legislator, and warrior all in one, then I think you will agree with me 
in saying that this interchange and this meddling of one with another is the ruin of the 
state. 

 Most true. 
 Seeing then, I said, that there are three distinct classes, any meddling of one with an-

other, or the change of one into another, is the greatest harm to the state, and may be 
most justly termed evil-doing? 

 Precisely. 
 
 And the greatest degree of evil-doing to one’s own city would be termed by you injus-
                                                        
40  To be more precise, the teleoi phylakes or governors, selected from the phylakes or 

guardians. 
41  Plato, (Republic, 433a). 
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tice? 
 Certainly. 
 This then is injustice; and on the other hand when the three main classes, traders, aux-

iliaries, and guardians, each do their own business, that is justice, and will make the 
city just.42  

  
Plato’s political theory is closely modeled on his psychology, the soul of man being for him a 
microcosm of the state. Thus, what is true of the soul is, given a few obviously necessary 
modifications, true of the state (Joad 1962; Wempe 1998, 183). Obviously, this text reflects 
Jane Jacob’s (1992) line of thinking, although, surprisingly, she does not refer to Plato’s last 
and longest discourse, the Laws, in which the importance of law overshadows all while the 
ideal ruler, with his expert knowledge of moral values, is barely mentioned. Plato now sees 
law, the ‘dispensation of reason,’43 as the supreme, albeit essentially imperfect, instrument for 
society’s moral salvation. Thus, accordingly, the entire life of the community must be gov-
erned by a detailed code of laws that express as far as possible the philosopher’s vision of true 
good (Saunders 1970, 27). Applying this concept to modern times reveals solid arguments in 
favor of the rule of law and sustainable codes of conduct: 
 
 Such people are usually referred to as ‘rulers’, and I have called them ‘servants of the 

law,’ it’s not because I want to mint a new expression but because I believe that the 
success or failure of a State hinges on this point more than on anything else. Where the 
law is subject to some other authority and has none of its own, the collapse of the 
State, in my view, is not far off; but if law is the master of the government and the 
government is its slave, then the situation is full of promise and men enjoy all the 
blessings that the gods shower on a state. That’s the way I see it.44 

 
 
Warnings against the confusion of morals often lead to doubts about practices 
from the commercial world being applied to the public sector and thus trans-
forming governmental agencies into hybrid organizations with, according to 
some, an increased risk of integrity violations (Jacobs 1992; Denhardt 2002; 
Frederickson 1996). This viewpoint often focuses on imaginable problems for 
public sector officials confronted with the temptations of the market sector and 
with behavior considered prestigious in the private sector and corrupt in the pub-
lic sector. 

4.4. Ethical Public Entrepreneurship 

Fears are often expressed that exposing managers to private sector values might 
cause them to lose their integrity. However, according to some authors, the im-
plementation of techniques and instruments from the private sector in the public 
sector can also involve integrity breaches (Bovens and Hemerijck 1996). How 
real is that fear? Whereas empirical research should be able to answer that ques-
tion, Lawton argued that ‘the evidence is thin on the ground’ (1999, 69). 

                                                        
42  Plato, (Republic, 434b, c). 
43  Plato, (Laws, 714). 
44  ‘Athenian to Cleinias’ (Plato, Laws, 715). 
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Moreover, integrity is linked to role, office, and concepts of trust. Thus, apart 
from their personal qualities, the head teacher, the police sergeant, and the doc-
tor earn people’s trust because of their profession and their expertise.45 Lawton 
further suggested that the ‘professional integrity [of such figures] will require 
them to act on behalf of the citizen’ (1999, 69). That is, the integrity of public 
professionals is not influenced by contacts with the private sector. Elsewhere, 
Lawton suggested that there exists little evidence that public sector integrity 
might be undermined by the NPM trend, claiming that ‘arguments that in adopt-
ing private sector techniques, practices and people, the public service ethos is 
somewhat corrupted are not convincing’ (1998, 65).  
Taylor, in his discussion of the relationship between the Australian Department 
of Defense and the defense industry goes a step further by stressing that the in-
terface with the private sector must be carefully managed and one of the lessons 
of such interaction with the private sector is that people should ‘not assume that 
the public sector is more ethically aware than the private sector’ (1999, 91). In 
other words, developments in the business sector can contribute toward making 
the public sector more ethical. Overall, Lawton and Taylor are far from pessi-
mistic about the consequences of more contact between the market sector and 
the state (government and public administration). They both doubt that it will 
lead to increased corruption and fraud in the public sector. 
Indeed, Bovens (1996) speculated that the present public debate about integrity 
can be helpful in exposing possible dangers. Thus, once most risks and pitfalls 
are charted, protocols can be drafted and procedures implemented that provide 
some normative guidance and institutional security. He exemplified this claim 
using the experience of large corporations that have long had to deal with these 
issues, although he also pointed out that some important parts of the managerial 
shift might cause permanent perplexities:  

 
It may very well be that managerial novelties, such as public-private partner-
ships, private enterprises of civil servants and public profit centers, will 
continuously result in questions about the integrity of government. The reason 
for this would be that they do indeed involve a hybrid mixture of incompatible 
moral values, as they introduce commercial precepts into a guardian practice.  
(Bovens, 1996). 
  

He also envisioned two future possibilities for the integrity of the managerial 
state: (i) either all commercial elements will, through privatization, be per-
formed by private organizations or (ii) once the managerial approach has 
become accepted, the integrity of the managerial state might turn out to be a 
managerial problem. In either case, combinations of commercial and guardian 
activities within one single agency or branch will pose formidable challenges for 
institutional design and managerial integrity (Bovens 1996, 132). 
In the Netherlands, the Market and Government Working Group of the Ministry 

                                                        
45  This statement is only valid in a specific cultural context. In many countries, police 

sergeants are by no means the most trusted of officials. 
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of Economic Affairs has also recognized the risk of integrity violations as a re-
sult of a businesslike approach in government. In its final report, the task force 
concluded that ‘if government organizations start to pursue other activities in 
addition to their public duties, this can give rise to questions regarding their per-
formance of their primary task. This can create substantial risks for the public 
service itself’ (Market and Government Working Group 1997, 14) Thus, the 
working group suggested that the solutions outlined in table 10 be adopted by 
the Dutch government and included in national legislation. In fact, their proposal 
elaborates on the first solution suggested by Bovens (1996). Moreover, because 
it seems safe to assume that the task force focused on commercial activities per-
formed by public agencies, it is necessary to distinguish this kind of public 
activity from simply adopting practices from the business sector for efficiency.  

 
 

Table 10. Solutions for unfair competition (Market and Government Working Group 1997, 
45). 
 

Eliminate Unfair Competition Factors Expose Public Tasks to Competi-
tion 

Structural solution: Rules of conduct 
solution: Privatization: 

Segregate and dispose 
of commercial activi-
ties 

Eliminate inequali-
ties as far as 
possible 

Private providers, subject to condi-
tions 

  Tendering 
 
 
The road to implementing solutions, however, has not been smooth. For exam-
ple, on July 17, 2003, the NRC/Handelsblad newspaper reported that the cabinet 
would withdraw the bill on market and government from parliament because of 
many criticisms and the adjustments that parliament had itself suggested. Spe-
cifically, the cabinet feared that the bill would be unworkable and wanted 
instead to extend the legislation on fair competition, which would give more 
power to the Dutch Competition Authority. On February 12, 2004, the Minister 
of Economic Affairs notified parliament of this stance and announced a bill to 
change the Law on Fair Competition (Mededingings Wet). After two consulta-
tion rounds with the Raad van State (Advice Council for the Government), in 
February 2006, the government sent the bill to parliament, which began discus-
sions on it in June. The revised law, which was expected to become effective 
near the end of 2006, is designed to prevent unfair competition by public organi-
zations. The core of the change is prevention of the use of public means for 
commercial activities. Specifically, public organizations must publish new eco-
nomic activities and disclose any use of public money for these activities. These 
new rules will be overseen and enforced by the Dutch Competition Authority.46 
                                                        
46  Kamerstukken (Parliamentary Proceedings): TK 2005–2006, 30 071 nos. 1, 2, 3, and 4. 
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On October 24, 2006, the Minister of Economic Affairs of the then outgoing 
cabinet informed parliament that because of the importance of the matter, deci-
sion on the new law should be left to the next cabinet.47  

4.5. Case Studies 

Frederickson (1996) used the Orange County case to support his argument 
against the reinvention principle of enterprising government, that public officials 
should look for opportunities to earn rather than to spend money.48 Specifically, 
he argued that business and government have very different goals and therefore 
the techniques of private sector entrepreneurship are seldom appropriate for and 
often result in unethical behavior by public officials. He later argued (Frederick-
son 1997) that corruption and unethical behavior in government are on the rise 
because of efforts to run government organizations as though they were busi-
nesses.  
In the same vein, Aardema (2002) inventoried numerous, possibly unintentional, 
side effects of a businesslike approach to government in the Netherlands within 
the administrative reform plan for municipalities (BBI) in the 1980s and 1990s. 
He argued that within government organizations, two circuits have arisen, one 
internally focused and the other externally and policy oriented. Internally fo-
cused employees are constantly asking externally oriented employees to supply 
data for the plans and reports to be produced. Whereas the externally oriented 
employees seem to comply loyally with these requests, in reality they try to de-
tach themselves as much as possible from these tasks. Instead, working within 
another value system with other interests, they provide brief positive informa-
tion that frequently results in plans and reports that are inexpressive. Thus, 
paradoxically, this way of working is in fact less efficient. 
Such a situation is exemplified by a 2000 survey by KPMG Integrity Manage-
ment Services, which showed that 23% of the American working population in 
the public sector has first hand knowledge of colleagues giving false or mislead-
ing information to the public or media (Kaptein and Kolthoff 2003). The survey 
also found 37% of respondents reporting discrimination against employees; 
35%, careless handling of confidential or proprietary information; 34%, sexual 
harassment; 22%, engagement in conflicting activities; 18%, violations of envi-
ronmental standards; 11% falsifying or improper manipulation of financial data, 
and 9% embezzlement of funds or stealing from the organization. Obviously, 
ethics are important not simply for their own sake but because unethical conduct 
reduces efficiency and employee loyalty and decreases public trust. For exam-
ple, 57% of the public servants surveyed reported that the violations they 
observed could potentially result in significant loss of public trust. 

                                                        
47  Kamerstukken (Parliamentary Proceedings): EK 2006–2007, 30 306. 
48  For a description of the Orange County bankruptcy that resulted from high risk invest-

ment strategy, together with commentary on Frederickson’s viewpoint, see Cohen and 
Eimicke (1999).  
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Unethical conduct is, according to Kaptein and Kolthoff, not simply a matter of 
badly motivated individuals (sometimes referred to as rotten apples). Rather, the 
barrel itself, the organizational context, can also be its source. Thus, it is appro-
priate to talk about an organizational culture that might suffer from careless 
implementation of NPM instruments, conflicting values, and failing communica-
tion. Indeed, according to respondents in the KPMG survey, unethical conduct 
may occur because personnel must cut corners to meet schedules/deadlines 
(73%), must sacrifice personal values to get ahead/succeed (55%), or have insuf-
ficient information about the standards they should follow (48%). 
Cohen and Eimicke (1999), in their examination of four cases of public entre-
preneurship, concluded that despite their own belief that entrepreneurial 
government increases the danger of corruption and ethical misconduct, entrepre-
neurship in government is needed, frequently demanded, and can be ethical. 
What is needed in addition, they claimed, are better guidelines for practitioners 
so they can reap the potential benefits of public entrepreneurship more effec-
tively and ethically. All four cases, they argued, as well as their own experience, 
indicate that not even the most able public officials are fully equipped to deter-
mine the degree of risk in a particular innovation and accurately assess the 
ethical questions it may encompass. Neither are officials clear about the proper 
process to follow in making decisions on risk, innovation, and ethics. Thus, the 
solution is not to discourage public entrepreneurship but rather to establish prac-
tical principles to ensure its exercise in an effective and ethical manner (1999).49 
To this end, Cohen and Eimicke (2002) provided five guidelines with which 
public servants seeking to assess the prudence of a public entrepreneurial ven-
ture can decide on the best course of action. In a difficult situation, these 
guidelines can act as a counterbalance to lengthy ethical statutes and detailed 
booklets from ethics commissions, which often become mired in advising what 
should not be done rather than what should:   

− Seek justice under the law; 
− Serve the public interest; 
− Ensure thorough analysis; 
− Act with compassion and empathy; and 
− Take personal responsibility for decisions. (Cohen and Eimicke 2002, 

233–235) 

4.6. Accountability 

Defenders of the traditional public administration paradigm may be willing to 
accept that government could benefit by employing the management techniques 
of business. Nevertheless, these defenders insist that the nature of government, 
particularly the nature of accountability in government is fundamentally differ-

                                                        
49  In the Effective Public Manager, Cohen and Eimicke (2002, 274–276) even introduced 

entrepreneurship as a professional value if certain marginal values are fulfilled.  
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ent from the nature of accountability in business (Behn 2001). Indeed, according 
to Terry, adapting the private sector concept of the entrepreneur to public ad-
ministration is both ‘misplaced’ and ‘dangerous’; rather, ‘we should abandon the 
misconceived quest to reconcile public entrepreneurship with democracy. Public 
entrepreneurs pose a serious threat to democracy because of the nagging ac-
countability problem’ (1998, 198). Thus, government must be accountable to the 
entire citizenry, not simply to a select group of stakeholders.  
One important feature of such accountability is fairness, about which Peters 
makes the following comment: ‘The issue of equality raises important questions 
about accountability and the law. How can public management be both flexible 
and fair? Is this not why we have a government of laws, not men, or women?’ 
(Behn 2001, 34–35). This issue of flexibility was also addressed Romzek and 
Dubnick (1994) in their analysis of personnel systems. Specifically, they distin-
guished between systems that are accountable and those that are flexible, which 
Behn (2001, 240) elaborated as follows: 

 
‘Certainly we need government’s personnel systems to be accountable for fair-
ness. But why do we need them flexible? Because (presumably) if line managers 
have more flexibility, they will be able to employ and deploy people in a way that 
improves performance. Flexibility itself is not an important political or even ma-
nagerial value; flexibility is important only to the extent that it helps produce 
better results. Indeed, if we want to hold public managers accountable for per-
formance, we have to give them some flexibility.’ 
 

However, government is not only supposed to use money prudently and treat 
everyone fairly; it is also supposed to accomplish public purposes. Hence, 
Moore emphasized that all of the rules and procedures (even if followed) do not 
necessarily guarantee that government treats citizens fairly: ‘It is no longer clear 
that police organizations can be free of error, corruption, and brutality by apply-
ing tighter rules, closer supervision, and stricter penalties for misconduct. 
Indeed, this bureaucratic apparatus increasingly looks like an expensive way to 
produce the form but not the substance of a disciplined, effective force’ (1994, 
201). Rather, accountability for finances and accountability for fairness reflect 
concerns about how government does what it does. However, according to Behn 
(2001), citizens should also care what government does – whether it actually 
accomplishes what it should. Determining this latter requires a third kind of ac-
countability – accountability for performance,50 often referred to in terms of the 
consequences of government action.  
A dichotomy for measuring such performance was offered by Ospina, Grau, and 
Zaltsman (2004) who distinguished between a planning-oriented model and a 
budgeting-oriented model. The planning-oriented approach to performance 
evaluation in the public sector suggests that, at least in some countries, enhanced 

                                                        
50  Behn (2001, 227) further explained that some aspects of performance may concern pro-

cess more than real performance; that is, whether the public service was provided 
promptly and courteously. Such issues may be ones of fairness in that they address 
whether some people received more prompt and/or courteous service than others.  
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democratic accountability is given as much importance as improved efficiency, 
effectiveness or service quality. In his work on democratic accountability, Behn 
concluded that adversarial accountability works too well, by which he meant the 
following: 

 
‘Our existing institutions of accountability not only overemphasize accountability for 
finance and fairness. They also undercut performance. Indeed they undercut the capac-
ity of government’s productive units from achieving the results they were created to 
pursue.’ 

 
Anechiarico and Jacobs argue that to an increasing extent, the laws and energy 
of federal, state, and local governments focus on the surveillance and control of 
officials rather than doing the business of government. (1996, xi) Behn also 
pointed to an underemphasis on consequences (2001, 217):  
 

‘Our system of democratic accountability places too much emphasis on finances and 
fairness and not enough on performance – too much on rules and not enough on re-
sults. It also places too much emphasis on competition and not enough to cooperation. 
But to place more emphasis on accountability for performance, we need more coop-
eration. …And to revolve such cooperation, we need to create mechanisms for 
evolving trust. We need to rethink what we mean by democratic accountability.’ 

4.7. Productivity and Performance Management 

Berman and Van Wart (1999) defined productivity as a set of management prac-
tices and analytical techniques that aim to increase the effective and efficient use 
of resources to produce outcomes. However, pressures to improve productivity 
are features of not only the new public service but also of the old (Bowman, 
West, Berman, and Van Wart 2004, 24). Nevertheless, Bowman et al. contended 
that the idea of values and ethics being important to productivity – indeed, of 
their being central to goal setting and implementation – is not widely shared by 
scholars and practitioners in public administration: ‘The engineering perspective 
frequently takes productivity objectives as given, and identifies the most effi-
cient ways of achieving these goals’ (Bowman et al. 2004). Indeed, Lewis 
argued that ethics concern rules and standards for determining what is right con-
duct and behavior (cited in Berman and Van Wart 1999) and are involved in 
determining how productivity objectives are identified and how productivity 
improvement is implemented (Berman and Wart 1999). Ethical reasoning is also 
involved when managers must explain or justify such decisions; for example, 
how they prioritize some objectives over others. Public managers, particularly, 
face a more diverse set of stakeholders (not just customers and shareholders) 
than private sector managers, with a more contradictory set of demands for ac-
tivities in which they should excel and a more complex set of obstacles that must 
be overcome to improve and create value (Behn 2003). 
Elsewhere, Berman (1998) also argued that business techniques cannot be ap-
plied to public organizations in the same manner as in business because 
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productivity tools are greatly influenced by public organizational goals. There-
fore, productivity strategies must be adapted to the public sector purpose and 
context and infused with its values. Specifically, public organizations seek pub-
lic rather than private goals, measure success by multiple rather than single 
standards (effectiveness, efficiency, fairness, and inclusiveness rather than prof-
itability), and are subject to different constraints. Thus, in a second edition of his 
productivity study, Berman added the word ‘performance’ to his title, arguing 
that the term productivity is often ‘simplified, misinterpreted and misapplied’ 
(2006: x). He further suggested that concepts like efficiency and high production 
levels are too limited to do justice to the nature of many public service goals. 
Nevertheless, performance, in the sense of achieving outcomes and being effec-
tive, is obviously central for public organizations. 
Elaborating on his earlier definition of productivity, Berman defined effective-
ness as the level of outcomes (2006: 6), for example, the numbers of arrests 
made by police officers. Anthony and Govindarajan defined effectiveness as ‘the 
relationship between a responsibility center’s output and its objectives’ (2004, 
149-150). Some authors have also distinguished between outputs – the immedi-
ate consequences of activities – and outcomes related to long-term goals (Rosen 
1993). This distinction is relevant because organizations often have more control 
over outputs than outcomes (Berman 2006). Efficiency, according to Berman, 
refers to the ratio of outcomes (and outputs) to inputs; that is, it describes the 
cost per activity to achieve given outcomes or, as Anthony and Govindarajan put 
it, the amount of input per unit of output (2004, 149-150). In the eyes of the pub-
lic, effectiveness is more important than efficiency (Berman 2006, 7). Indeed, 
many citizens are more concerned with the effectiveness of emergency services 
than with their efficiency. Berman (2006) also claimed that public organizations 
often define productivity improvement in terms of effectiveness, even though 
such definition does not imply that efficiency is unimportant in public organiza-
tions. Rather, efficient organizations stretch their resources further and thus can 
be more effective. However, there is consensus that efficiency is typically a 
more important goal in the profit sector where success tends to be more singu-
larly defined as profit (Berman 2006, 8). Indeed, some business texts even 
define productivity as efficiency.  
Finally, public and business organizations also differ with regard to the extent 
that they value equity as an important goal. Whereas profit organizations usually 
have very little commitment to equity, other than avoiding discrimination law-
suits from their employees or clients, public organizations, which must provide 
services and ensure equal access to all citizens regardless of their ability to pay 
for them, are greatly committed to equity. The importance of the different pro-
ductivity values is summarized below in figure 2. 
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Figure 2. The importance of productivity values (derived from Berman 2006, 10). 
 

 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
  

 
 
No matter the organizational differences, measurement is the foundation of pro-
ductivity improvement. It is consistent with professional norms of 
accountability, openness, and maintaining high standards, and many organiza-
tions need managers and employees with the ability to measure program 
outcomes (Berman 2006, 51). Moreover, as productivity emphases shift from 
program efficiency to increasing service effectiveness according to customer-
defined standards using empowered employees, the importance of ethics in-
creases. Indeed, Berman argued (2006) that a frontier challenge for many 
organizations and managers is to increase the alignment of ethics and productiv-
ity improvement. However, such effective productivity improvement, he 
suggested, requires ethical behavior, ethical attitudes, ethical dialogue, and or-
ganizational policies and practices consistent with furthering ethics Thus, within 
this framework, the objectives of productivity emphasize effectiveness over effi-
ciency (which is nevertheless still relevant), and dependability and responsive-
ness over conformity to external standards.  
These new values also have consequences for ethical issues related to productiv-
ity, many of which have traditionally focused on stakeholder qualification for 
participation in decision making and the importance of accountability to elected 
officials through policy implementation and oversight. In contrast, the new ethi-
cal issues concern a redistribution of power (leadership, oversight, and 
responsibility) among the partnership of citizen-clients, elected officials, and 
public managers. Thus, another important thrust (and challenge) for ethical 
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Efficiency 
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management today is to instill trust and encourage communication among par-
ticipants in ways that are perceived as both fair and efficacious (Berman and 
Van Wart 1999). Indeed, in their preliminary report on performance and integ-
rity in the New York City Police Department, Anechiarico and Smith (2006) 
hypothesized that  

 
‘… when effectiveness and integrity are pursued in a systematic, evidence based 
way, focusing primarily on outcomes (and on inputs and activities to examine 
their contribution to desired outcomes), integrity and effectiveness are partners, 
not competitors, in the quest for better public service.’ 
 

More than before, productivity improvement requires values and ethics that are 
shared among different stakeholders, which brings us back to Behn’s plea for 
cooperation and trust in function of accountability. (2001, 217) Failure to align 
productivity improvement with ethics and ethics management can cause integ-
rity violations for the purpose of achieving productivity goals. 

4.8. Conclusion 

Overall, the literature suggests that several aspects of NPM have never been 
well established in the Netherlands (Aardema 2002; Van Helden and Jansen 
2003, 19). In addition, scholars disagree about both the intensity and the direc-
tion of the relationship between NPM and ethics. This latter debate revolves 
mostly around the question of whether increased cooperation between the busi-
ness and private sectors and the resultant introduction of businesslike techniques 
and attitudes into the public sector leads to more integrity violations.  
Most warnings against introducing business values into the public sector deal 
with the increased risk of corruption in general terms (e.g., Frederickson 1997). 
However, corruption is not new. Much earlier, Gardiner (1970) described the 
increased use of techniques which we would now identify as NPM and corrup-
tion’s takeover of an American city partly as a result of the malfunctioning 
bureaucratic system. In that instance, the main sources of corruption were a 
weak, fragmented political system with a modified commission form of gov-
ernment, limited state supervision of city affairs (for example, no civil service 
protection for police and inadequate bidding regulations), and nonenforcement 
of laws violated by organized crime. Yet these factors have little to do with 
NPM or the reinventing government movement. 
Additionally, even if public service values have shifted toward businesslike val-
ues, there is no hard evidence that this shift automatically leads to more integrity 
violations (Lawton 1999, 69). Rather, it could at most be argued that the intro-
duction of businesslike values and/or techniques begs for guidelines that enable 
civil servants and public managers to make ethical decisions (Cohen and Eim-
icke 2002, 233–235), and for close cooperation with stakeholders and 
establishing mechanisms for evolving trust as a function of accountability (Behn 
2001, 217). A deficit in such guidelines and the understanding and use of them, 
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combined with the temptations caused by NPM-like opportunities, seems to be 
the main risks to the relationship between public integrity and NPM. 
In sum, the fear of declining public administration ethics relates mostly to entre-
preneurial government and the introduction of the market model into public 
service. With respect to the introduction of performance measurement and the 
decentralization of budgets and authority, discussion among authors is more var-
ied. The core question, seemingly, is whether these manifestations of NPM are 
managed in an ethical and responsible way because this necessarily influences 
ethics and integrity for better or worse. Thus, most critics of NPM support the 
management of performance measurement and decentralization through a plan-
ning and control cycle that emphasizes the proper use of gathered information 
and feedback.  
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5. Empirical Research 

5.1. Introduction 

This chapter outlines the empirical research conducted for this study in a large 
police organization. Following a review of the primary research question, hy-
potheses are formulated based on the literature presented in the preceding 
chapters. The discussion then turns to a short overview of the organization and 
tasks of the Netherlands police, including recent changes in attitudes and re-
sponsibilities, after which the specific study population, the Regional Police 
Force, Midden West Brabant, is profiled. The chapter concludes with a descrip-
tion of the research methods; most particularly, the design of the survey 
questionnaire.  

5.2. Research Questions and Hypotheses 

The central research question of this study is as follows: 
 

What is the relation between a businesslike approach to government and 
integrity? 

 
The use of businesslike methods in government is expected to result in an in-
crease in integrity violations among public servants (Frederickson 1997, 177–
181; 1999). The extent of this increase will vary according to the specific char-
acteristics of the businesslike methods and the specific integrity violations. 
Therefore, this research concentrates specifically on how the use of businesslike 
methods into government in general affects different types of employee integrity 
violations. It does not evaluate the effect of the introduction of specific measures 
into the research population. 
 
Based on the available literature and research, the following relations are ex-
pected between the manifestations of a businesslike approach and integrity (see 
figure 3 for an outline): 

1. a negative effect of downsizing/entrepreneurship on integrity (more in-
tegrity violations); 

2. a negative effect of decentralization on integrity (more integrity viola-
tions); 

3. a negative effect of performance measurement on integrity (more integ-
rity violations); 

4. a positive effect of the proper use of a planning and control cycle on in-
tegrity (fewer integrity violations). 
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Figure 3. Hypothesized relations between aspects of NPM and public integrity. 
 

 
 
 

The dependent variable ‘integrity’ is operationalized as the occurrence of the 10 
types of integrity violations described in chapter 3. However, despite the hy-
pothesis that the four elements of NPM will affect the 10 categories of integrity 
violations, the NPM aspects are expected to have different effects on the various 
types of integrity violations, meaning that they will not be equally strong (or 
may not even exist) for every violation type. 
 
For greater insight, the central research question is broken down into the follow-
ing subquestions, which will be explored in the empirical research: 

− To what extent do respondents perceive a businesslike approach to have 
been introduced into their direct working environment? 

− With what frequency do respondents perceive the various types of in-
tegrity violations in their direct working environment? 

− How do respondents evaluate the different types of integrity violations 
in terms of acceptability? 

− What is the relationship between the level of businesslike approach and 
the frequency of integrity violations? 

5.3. The Research Population 

The empirical research was conducted in one of the Netherlands’ 25 regional 
police forces, a population type chosen for four primary reasons. First, the police 
can be regarded as a good example of the guardian organization defined by Ja-
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cobs (1992) and thus, according to her theory, specifically vulnerable to inter-
mingling of its organizational values with those of the private sector. Second, 
the police traditionally offer public and merit goods and have access to informa-
tion that is not publicly available. Moreover, such services are subject to 
external costs and benefits not taken into account by the producer or consumer 
of police services.51 Third, a lively debate is ongoing in the Netherlands over the 
introduction of performance contracts within the police at the same time that 
ethics and integrity are high on the police agenda. Lastly, and very pragmati-
cally, VU University’s department of public administration has a long tradition 
of research into police organizations, which, combined with the researcher’s 
background as a former police officer, made access to the research population 
rather easy and the research environment relatively familiar.  
Prior to describing the actual research, the text provides background on the re-
search population through a brief overview of the police organization in the 
Netherlands, with a specific focus on some NPM developments. 
 
5.3.1 The task and organization of the Dutch police52 
The task and organization of the Dutch police is embedded in the Police Act of 
1993, following the enactment of which both the national police and the 148 
municipal police forces merged into 25 regional police forces and one national 
police agency. Even though the size of each regional force varies depending on 
the population size, building density, and regional level of crime, most regions 
are divided into several police districts with both general and specialized tasks. 
In addition to the basic police units or teams that comprise a district, each force 
has specialized divisions such as criminal investigation, juvenile affairs, and 
policing aliens. Each region is headed by a chief commissioner, while the na-
tional police agency is responsible for supervision and surveillance on the 
motorways, railways, and waterways. Other major tasks of the central agency 
include protecting the members of the royal family, national crime investigation, 
and the provision of expert support and specialized facilities. At the time of the 
research (late 2003), the Dutch police employed a total of about 48,000 (ap-
proximately 294 police officers per 100,000 inhabitants), the majority (73%) of 
whom were executive (sworn) police officers. The remaining employees ful-
filled administrative and facilitating tasks. 
 
5.3.2 Regional Police Force Midden West Brabant 
The specific research population was the Regional Police Force Midden West 
Brabant (hereafter, MWB), one of the larger police forces in the southern Neth-
erlands with over 2,700 employees. This area of the Netherlands borders 
Belgium and covers 26 municipalities with more than 1 million inhabitants. 

                                                        
51  These are four of the five circumstances that Walsh (1995) distinguished in which mar-

kets will fail to produce the optimum mix of goods and services, leading to the need for 
government intervention. 

52  For a comprehensive overview of the Dutch police organization and its policies, see Van 
Steden and Huberts (2006). 
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Demographically, there is a balanced mixture between larger cities like Tilburg 
and Breda and rural agricultural areas, each with its own specific policing issues. 
The force is responsible for maintaining the legal as well as the public order. 
The research was carried out with the full cooperation of the MWB police force, 
which wanted to use the results as input for their integrity development program. 
Thus, all employees were invited to participate, and both management and staff 
provided valuable input for and feedback on questionnaire development. In ad-
dition, the head of the Security and Integrity Unit was of great help with the 
research logistics. 
The MWB police region is divided into four territorial districts, a criminal inves-
tigation division, an operational support division, and two administrative 
divisions. These four districts are comprised of 30 basic police units, compara-
ble with American police precincts. In 2003, the MWB’s Security and Integrity 
Unit (UVI), which is directly responsible to the chief commissioner and has both 
investigative and preventive tasks, organized 77 information sessions on integ-
rity-related topics for force employees. During that year, 66 reports were made 
of integrity violations, 18% less than in 2002. These 66 reports resulted in 37 
criminal investigations and 29 disciplinary investigations by the unit. In three 
cases, the criminal investigation resulted in public prosecution. As part of its 
efforts, the force developed a mission – summarized in the slogan ‘Working to-
gether for safety’ – supported by the core values of integrity, reliability, client-
citizen orientation, innovativeness, and proactivity. 

5.4. The Survey 

Because of the nature of the central research question on the effects on integrity 
of introducing a businesslike approach, quantitative data analysis of survey ma-
terial was selected as the most appropriate analytical method. Because the entire 
population was invited to complete the survey, the question of sampling did not 
arise. 
To enhance the reliability and validity of the survey research, the questionnaire 
drew as much as possible on existing and already tested variables and scales. 
KPMG’s Integrity Thermometer, a survey conducted in several regional police 
forces in the Netherlands (NN = 3125), was selected as the most appropriate 
(Lasthuizen, Huberts, and Kaptein 2002), albeit least explored,53 available data-
set for secondary analysis.54 
Building on this secondary analysis, items were selected to measure the per-
ceived frequency of integrity violations that fit the typology outlined in table 6 
on page 44. For every type of integrity violation (e.g. corruption or abuse of in-
formation) a number of specific behaviors were selected for the questionnaire.  

                                                        
53  In their 1998 and 2001 articles, Kaptein and van Reenen reported their findings for the 

data, after which they detailed their analysis in Lasthuizen, Huberts, and Kaptein, 2002, 
2003, and 2004.  

54  The Integrity Thermometer was developed based on research by Kaptein (1998). 
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Table 11 provides examples of the items for each type of integrity violation (for 
the complete list of 64 items, see appendix I). 

 
 

Table 11. Examples of survey items on different integrity violations.  
 

Item #  Survey Item Element Measured 

C7 Selling confidential information to external parties Corruption 

C8 Use of organizational resources for private pur-
poses 

Fraud and theft 

C20 Arranging private discounts from private enter-
prises 

Gifts (conflict of interest) 

C 21 Taking on a second job as a security guard Jobs (conflict of interest) 

C25 Insufficient care for prisoners  Improper use of violence 

C26 Use of illegal investigation methods Improper police methods 

C34 Consulting confidential files for former colleagues Abuse of information 

C38 Racial discrimination among colleagues Discrimination/ harassment 

C56 Careless use of organizational property Waste and abuse 

C57 Setting a bad example during private time Misconduct at leisure 

 
 

Since no questionnaires designed for empirical research into the level of busi-
nesslike methods in public organizations were available, a new set of items had 
to be developed for this part of the survey. Based on the available theoretical 
literature, 50 items were drafted that related to the four distinguishing elements 
of the businesslike approach: downsizing and entrepreneurship, decentralization, 
performance measurement, and (the use of) a planning and control cycle. Next, 
experts in several countries evaluated the draft content55 and their comments 
were processed to produce a set of 43 revised items for use in the final survey 
(see table 12 for representative examples, appendix I for the complete list).  

 
 

 
                                                        
55  Many thanks to Steven Hays (University of South Carolina), Bill Eimicke (Columbia 

University), Dan Williams (City University of New York), Jeroen Maesschalck (Katho-
lieke Universiteit Leuven), Jan van Helden (Rijks Universiteit Groningen), Mel Dubnick 
(University of New Hampshire), Henk ter Bogt (Rijks Universiteit Groningen), and Muel 
Kaptein (Erasmus Universiteit Rotterdam) for their willingness to review all the concept 
questionnaires and their valuable comments. 
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Table 12. Examples of survey items on the businesslike approach.  
 

Item # Survey Item Element  
Measured 

ee3 Personal performance targets have been agreed with me. Performance 
measurement 

ee8 I think it is important to meet my personal performance tar-
gets 

Performance mea-
surement 

ee17 As a result of decentralization of budgets, we can now more 
easily decide how to spend the available resources within our 
work unit. 

Decentralization 

ee14 I have sufficient latitude in achieving my personal perform-
ance objectives 

Decentralization 

ee20 Our management contracted police tasks out to the private 
sector during recent years. 

Downsizing/ 
entrepreneurship 

ee18 I cooperate closely with people in the private sector as part 
of my job 

Downsizing/ 
entrepreneurship 

ee28 I receive sufficient feedback on my personal performance 
and the performance of my work unit. 

Planning and 
control cycle 

ee2 I am familiar with the performance contract for our work 
unit. 

Planning and 
control cycle 

 
 

Feedback during the questionnaire development process was also provided by 
colleagues at the VU University, Amsterdam, other (foreign) universities, and 
the police. Prior to administration to the research population, the questionnaire 
was piloted on a test group of police officers in a different police force. Evalua-
tion of the data generated resulted in minor adjustments to the questionnaire. 
Clearly, questionnaire results for one single organization must be interpreted 
with caution, especially with respect to causality. It is also impossible to elimi-
nate a certain degree of common method error, whose potential was estimated 
using Harman’s one-factor test (Podsakoff, MacKenzie, Lee, and Podsakoff 
2003; Podsakoff and Organ 1986) of common method variance. The results of 
this test, which employs factor analysis of all variables to determine whether a 
single dominant factor emerges, suggested no such dominant factor. Admittedly, 
this result does not entirely rule out common method errors; however, the latter 
may not be severe in this study. In addition, to reduce the risk of such errors, the 
questionnaire covered more areas than only those addressed by the study ques-
tions and hypotheses. Moreover, data were gathered from multiple sources 
besides the questionnaire, including policy documents, interviews with key fig-
ures in the research population, and data from external sources like complaint 
files. 
The quantitative analysis was conducted using SPSS functions like data reduc-
tion and scale techniques (e.g., factor and reliability analysis), and bivariate and 
multivariate techniques (e.g., regression analysis). To minimize the diverting 
effects of other variables, the analysis also included control variables like par-
ticipant age, gender, and years of professional experience. 
As part of the fieldwork, in-depth interviews were also carried out with key per-
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sons to collect the background information needed to map the contextual vari-
ables and possible situational effects and gain insight into the actual extent to 
which businesslike methods had been introduced. The same purpose was served 
by a document analysis of complaints and disciplinary investigations against 
police officers, especially in the area of integrity violations.  

5.5. Survey Questions 

The questionnaire used in the empirical research consisted of seven sections, 
three of which were used for this study. Overall, the questionnaire served a 
threefold purpose. Besides providing data for the study described here and for a 
second study on leadership and integrity (carried out by Karin Lasthuizen), it 
furnished the police force with information to support the further development 
of their integrity policy. Besides representing a logistical advance, the fact that 
the questionnaire covered more topics then needed for this research,56 combined 
with the different response formats used, reduced the risk of common method 
error since the connection between the predictor and the criterion variables is not 
so easy to discover by the respondents (Podsakoff et al. 2003, 887). The ques-
tionnaire sections analyzed for this present study were the following: 

1. Respondent background information.  
3. Integrity violations. 
5. The businesslike approach. 

 
Demographics were collected in section one of the survey, which contained 
questions on gender, age, education, place of work, and hierarchical level within 
the organization. Integrity violations were covered in section three, which asked 
respondents to rate how often during the previous 12 months they thought each 
of 64 different violations from the typology had occurred in their direct working 
environment. It also asked them to evaluate each violation’s acceptability (see 
table 13 for a representative sample, appendix I for the complete list). 

 

                                                        
56 Besides the topics described here, the questionnaire also covered aspects of leadership, per-

sonal experience, ethical climate, and leadership. 
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Table 13. Example items on integrity violations. 
 

 
 Integrity violations 

In my opinion the 
following occurred 
within my work unit 
over the last twelve 
months: 
 
0 = Never 
1 = Only once 
2 = Rarely (a few 

times per year 
3 = Sometimes 
4 = Often (every 

week) 
 

In my opinion the occur-
rence of such incidents 
within my work unit is: 
 
 
 
0 = Never acceptable  
1 = Seldom acceptable 
2 = Sometimes accept-

able 
3 = Mostly acceptable 
4 = Always acceptable 

 
 

Never Often Never Always 
acceptable acceptable 

1 Favoritism by managers 0—1—2—3—4 0—1—2—3—4 
2 Gender discrimination among 

colleagues 0—1—2—3—4 0—1—2—3—4 

3 Employee theft of organiza-
tional properties 0—1—2—3—4 0—1—2—3—4 

4 Accepting bribes from external 
parties during duty 0—1—2—3—4 0—1—2—3—4 

5 Careless handling of confiden-
tial police information 0—1—2—3—4 0—1—2—3—4 

 
 

The questionnaire section on the businesslike approach asked respondents to 
signal their agreement to 43 statements on a 6-point (see table 14 for sample 
items and appendix I for a complete list). 
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Table 14. Example questions on the businesslike approach. 
 

Businesslike approach 

1 = Strongly disagree  
2 = Disagree 
3 = Partially disagree 
4 = Partially agree 
5 = Agree 
6 = Strongly agree 

  Strongly Strongly 
Disagree agree 

1 I cooperate closely with people in the private sector as 
part of my job. 1—2—3—4—5—6 

2 My personal performance contract plays an important 
part in my personal evaluation. 1—2—3—4—5—6 

3 The management of my work unit has sufficient author-
ity in deciding how they want to achieve the 
performance contract of the unit. 

1—2—3—4—5—6 

4 To meet my productivity target, I now fine people to 
whom I would have given a warning in the past. 1—2—3—4—5—6 
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6. Results and Analysis 

6.1. Introduction 

This chapter outlines the outcomes of the empirical research, including the de-
scriptive statistics and the results of a factor analysis and several regression 
analyses. Subsequently, it offers a few observations based on data from other 
resources. These results are discussed in more detail in chapter 7. 
The empirical phase of this study of the Regional Police Force, Midden West 
Brabant (MWB) was completed in November 2003. The printed questionnaires 
and a self-addressed return envelope were distributed using the police force’s 
internal mail. Once completed questionnaires had been returned directly and 
anonymously to the researchers, they were processed by students with the aid of 
the SPSS data entry function. 
Of the total 2,700 questionnaires distributed among the MWB employees, 800 
respondents (almost 30%) returned a completed questionnaire, of which 755 
were suitable for the analysis.57 Seventy-two percent of these respondents were 
male and 28% were female (68% and 32%, respectively, of the total population). 
Five percent of respondents reported being from a non-Dutch ethnic back-
ground, compared to the official statistic of 3.6% for the total population. 
Twenty-five percent indicated that they filled a management position. The aver-
age number of years of service of all respondents was 16. 

6.2. Frequency and Acceptability of Integrity Violations 

As outlined in the previous chapter, respondents were asked to indicate how of-
ten they believed specific integrity violations had occurred in their work unit 
over the last 12 months and how acceptable they found such behavior. In gen-
eral, the integrity violations reported as occurring most frequently relate to fraud 
and theft of resources, waste and abuse of organizational resources, and indecent 
treatment. However, responses to the individual items within each category, as 
well as the level of acceptability, differed greatly. Therefore, the findings are 
presented below by type of integrity violation (see appendix II.1 and II.2 for a 
complete categorization of the different responses). 
The integrity violation labeled ‘corruption’ included not only taking bribes (the 
most common connotation for corruption) but also nepotism and patronage. The 
findings for these two types of corruption also differ. Almost 50% of the re-
spondents reported favoritism within the organization (observed at least once), 
and 36% thought it could be acceptable under certain circumstances. A greater 
number of respondents (62%) reported unfair distribution of work, but only 42% 
of respondents found this never acceptable. According to 81% and 97% of the 
                                                        
57  45 Questionnaires were not suitable for the analysis because of too many unanswered 

questions or a pattern indicative of social desirable answers. 
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respondents, respectively, neither favoritism outside the organization nor behav-
ior related to bribery occurs, and 96% reported that external bribery never 
happens. The acceptability of this kind of behavior also scored very low at 3%. 
Table 15 gives the percentages of respondents who reported that different behav-
iors never occur and are never acceptable. 
 
 
Table 15. Frequency and acceptability per item for corruption. 
 

Item Integrity Violation: Corruption 
%  

Never  
occurs  

% 
Never  

acceptable 

C1 Favoritism by managers 51 64 

C2 Unfair distribution of work 38 42 

C3 Favoring of friends or family outside the or-
ganization 81 74 

C4 Accepting bribes from external parties during 
duty 96 97 

C5 Being offered bribes from external parties 
during duty 93 99 

C6 Accepting money for delivering better service 97 96 

C7 Selling confidential information to external 
parties 96 100 

 
 
The category ‘fraud and theft’ also included different behavioral manifestations. 
Reported relatively often were the use of organizational resources including 
time, the Internet, and the telephone, which use was generally not considered 
unacceptable. Employee theft of organizational properties and theft of lost prop-
erties were reported less often (18% and 9%, respectively), and 95% of 
respondents considered such actions ‘never acceptable.’ Cheating on time sheets 
was reported more often than cheating on expense claims (37% vs. 13%), al-
though 90% and 95% of respondents, respectively, considered both types of 
cheating ‘never acceptable.’ Asking colleagues to undo a ticket given to a family 
member was reported by 29% of respondents, while 66% considered such a re-
quest ‘never acceptable’ (see table 16 for a listing of the overall percentages). 
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Table 16. Frequency and acceptability per item for fraud and theft. 
 

Item Integrity Violation: Fraud and Theft 
% 
Never 
occurs 

% 
Never 
Acceptable 

C8 Use of organizational resources for private purposes 39 35 

C9 Employee theft of organizational properties  82 96 

C10 Use of work hours for private purposes 29 32 

C11 Unjustified billing of work hours/cheating on time 
sheets 63 90 

C12 Private use of Internet, email, or telephone 7 9 

C13 Incorrect handling of or cheating on expense claims 87 95 

C14 Asking a colleague to undo a ticket given to a family 
member 71 66 

C15 Theft of lost properties 91 95 

 
 
In the category ‘conflict of interest through gifts,’ a gradual change is visible 
from small gifts to large gifts and from passive behavior to active behavior. 
Smaller gifts are reported more often, and are more accepted, while larger gifts 
and discounts are less reported and are considered less acceptable. Actively ar-
ranging discounts occurs less often than accepting discounts, and the active 
version is considered less acceptable (see table 17).  

 
 

Table 17. Frequency and acceptability per item for gift violations.  
 

Item Integrity Violation: Gifts 
% 
Never 
occurs 

% 
Never 
acceptable 

C16 Accepting small gifts (< € 25) from grateful civilians 51 35 

C17 Accepting small gifts (< € 25) or favors from private 
enterprises 64 50 

C18 Accepting larger gifts (> € 25) from external parties 91 80 

C19 Accepting private discounts from private enterprises 81 76 

C20 Arranging private discounts from private enterprises 89 91 
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Respondents reported that conflict of interest through jobs and activities seldom 
occurs (17%), although they distinguished between an actual job and activities. 
Having a second job as a security guard was seldom reported (9%), but 33% of 
respondents thought it acceptable under certain circumstances. Moreover, 76% 
of respondents found it acceptable to be active as a security consultant in ones 
own neighborhood. However, the fact that 80% found it ‘never acceptable’ to 
engage in activities that pose a conflict of interest raises the question of whether 
respondents see such behavior as a potential conflict of interest (see table 18). 

 
 

Table 18. Frequency and acceptability per item for jobs and activities violations. 
 

Item Integrity Violation: Jobs and Activities 
%  
Never 
occurs 

% 
Never  
Acceptable 

C21 Taking on a second job as a security guard 91 67 

C22 Being active as a security consultant as a second job in 
ones own neighborhood 76 24 

C23 Engaging in activities (including side jobs) that pose a 
conflict of interest 83 80 

 
 

The category ‘improper use of violence’ contained only two items. First, only 
27% of respondents reported the occurrence of inappropriate violence, with 81% 
finding it ‘never acceptable.’ Second, lack of sufficient care for prisoners was 
reported less often (20%) and was considered less acceptable (see table 19). 
Both behaviors are typical of police forces but rarely occur anywhere else in 
public administration.  

 
 

Table 19. Frequency and acceptability per item for improper use of violence. 
 

Item Integrity Violation: Improper Use of Violence 
%  
Never 
occurs 

% 
Never  
acceptable 

C24 Use of inappropriate or disproportionate violence 73 81 

C25 Insufficient care for prisoners  80 89 

 
 

The next violation category, ‘improper (investigative) methods of policing,’ is 
particularly important to the Netherlands because of a parliamentary investiga-
tion into the illegal investigational methods used by an interregionally organized 
crime squad. Yet, despite all the attention to this topic, as well as new legislation 
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against police use of illegal means, only 80% of respondents rated the use of 
such methods ‘never acceptable.’ Moreover, 17% reported that this kind of be-
havior occurred in the force. Withholding information for superiors and lying 
about what happened during duty was reported by 14% and 22% of respondents, 
respectively, while fewer (9%) reported falsification of reports and threats of 
violence during interrogations (6%; see table 20).  

 
 

Table 20. Frequency and acceptability per item for improper (investigative) methods.  
 

Item Integrity Violation: Improper Investigative Methods 
of Policing 

%  
Never 
occurs 

% 
Never  
acceptable 

C26 Use of illegal investigation methods 83 80 

C27 Threatening violence during interrogations 94 92 

C28 Altering the truth of the facts of a case 78 92 

C29 Falsifying or improperly manipulating police reports 91 98 

C30 Conceal information for supervisory authorities 86 86 

 
 

The results for the ‘abuse and manipulation of information’ category show a 
rather consistent pattern. The acceptability of such behavior scored relatively 
low and, apart from carelessness and use of a colleague’s password, it was sel-
dom reported. (see table 21 for the percentages). 
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Table 21. Frequency and acceptability per item for abuse and manipulation of information. 
 

Item Integrity Violation: Abuse and Manipulation of  
Information 

%  
Never 
occurs 

% 
Never  
acceptable 

C31 Careless handling of confidential police information 71 91 

C32 Unauthorized use of colleagues’ passwords or access 
codes 79 83 

C33 Violation of secrecy rules 87 94 

C34 Consulting confidential files for former colleagues 88 84 

C35 Consulting confidential files for friends or family from 
outside the organization 82 87 

C36 Disclosing information to the media 94 94 

C37 Accidentally disclosing information to criminals 91 92 

 
 
The category ‘discrimination and harassment’ involved integrity violations re-
lated to how people treat each other. In general, the acceptance rate for indecent 
treatment of colleagues was low except for gossiping (acceptable for 59% of the 
respondents) and, to a lesser extent, racial jokes and dubious compliments (ac-
ceptable for 34%). These figures are congruent with the occurrence of these 
behaviors (gossiping ranks number one) with the exception of bullying, which 
90% of respondents considered ‘never acceptable.’ Nevertheless, 33% reported 
its occurrence. Interestingly, discrimination and indecent appearance to the pub-
lic were considered more acceptable and their occurrence was reported more 
often than was the same kind of behavior toward colleagues (see table 22).  
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Table 22. Frequency and acceptability per item for discrimination and harassment. 
 

Item Integrity Violation: Discrimination and Harassment 
% 

Never 
occurs 

% 
Never 

acceptable 

C38 Racial discrimination among colleagues 85 96 

C39 Gender discrimination among colleagues 81 96 

C40 Discrimination based on sexual orientation among col-
leagues 88 97 

C41 Bullying (e.g., teasing, ignoring, or isolating individuals) 67 90 

C42 Dubious compliments about appearance or clothing 49 61 

C43 Unwanted (sexual) physical contact 92 99 

C44 Sexual harassment 91 99 

C45 (Nonsexual) harassment 84 96 

C46 Physical violence 94 95 

C47 Racist jokes or insinuations 47 66 

C48 Discrimination toward the public or prisoners 68 88 

C49 Indecent treatment of the public 48 72 

C50 Gossiping about individuals 13 41 

 
 

The category ‘waste and abuse of organizational resources’ also revealed a par-
ticularly interesting phenomenon. Three kinds of collegial behavior in this 
category were considered relatively unacceptable (‘individuals falsely reporting 
sick,’ ‘drinking alcohol during working hours,’ and ‘careless use of organiza-
tional property’ were considered ‘never acceptable’ by respectively 86%, 91%, 
and 81% of the respondents), but respondents reported them as occurring rela-
tively often (respectively reported by 40%, 12%, and 57% of the respondents). 
Moreover, 66% of respondents reported insufficient employee effort, even 
though 65% found such behavior ‘never acceptable.’ This finding also held for 
careless use of company property (57% reports of occurrence; 81% of ‘never 
acceptable’) and falsely calling in sick (40% occurrence; 86% ‘never accept-
able’). Most respondents found drugs and alcohol unacceptable, although this 
behavior was barely reported. Sixty-three percent of respondents reported em-
ployees watching television during working hours, but only 29% found such 
viewing ‘never acceptable’ (see table 23 for a listing). 
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Table 23.  Frequency and acceptability per item for waste and abuse of organizational re-
sources.  

 

Item Integrity Violation: Waste and Abuse of  
Organizational Resources 

% 
Never 
occurs  

% 
Never  
acceptable 

C51 Falsely reporting in sick 60 86 

C52 Watching television during working hours 37 29 

C53 Insufficient employee effort 34 65 

C54 Drinking alcohol during working hours (excluding 
business functions) 88 91 

C55 Using drugs during or before working hours 98 98 

C56 Careless use of organizational property 43 81 

 
 

The integrity violation category labeled ‘misconduct at leisure’ is heavily de-
bated within the Dutch police, because it implies the major question of whether 
an employer is entitled to oversee employee behavior during private time. Over 
the past few years, the debate has been whether officers should take part in lei-
sure activities that could harm the police’s public image or bring police officers 
into a conflict of interest situation. As a result, police officers have been fired for 
buying soft drugs in a coffee shop, even though such behavior has no conse-
quences for the average Dutch citizen. Indeed, a few respondents even reported 
that they simply did not know the answer to several questions in this category. 
Not surprisingly, the results for this category, listed in table 24, are diverse. 
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Table 24. Frequency and acceptability per item for misconduct at leisure.  
 

Item Integrity Violation: Misconduct at Leisure 
%  
Never 
occurs  

% 
Never  
acceptable 

C57 Setting a bad example during private time 53 67 

C58 Excessive use of alcohol during private time 51 53 

C59 Use of soft drugs during private time 83 70 

C60 Use of party drugs during private time 90 85 

C61 Domestic violence 95 98 

C62 Cheating on tax forms 82 82 

C63 Visiting prostitutes during private time 92 60 

C64 Contact with criminals during private time 85 82 

 
 
6.2.1 Influence of respondent characteristics on responses  
The questionnaire items on general characteristics (e.g., sex, age, management 
position, and years of experience) were assessed to establish whether such char-
acteristics separate the respondents in any significant way.  
The number of significant differences was limited. The following are the more 
prominent findings. First, men observed more racist jokes than women and con-
sidered such jokes more acceptable. Managers also reported more frequent 
occurrences of the use of organizational resources and working hours for private 
purposes; they also believed that careless use of organizational property occurs 
more often than nonmanagers think. Managers reported more instances than 
nonmanagers of insufficient work effort, as well as more frequent instances of 
indecent or discriminating behavior toward the public and prisoners. Respon-
dents with a non-Dutch ethnic background reported observing more racist and 
discriminating jokes and remarks. Younger respondents reported more often that 
small gifts or discounts are accepted from external parties and considered them 
more acceptable than did older respondents. Younger respondents also reported 
more frequent excessive use of alcohol during private time than older respon-
dents but did not find them more acceptable. 
No remarkable differences were found based on general characteristics with re-
spect to other integrity violations. For instance, number of years of service was 
not associated with any particular item.  
Some differences were observed between districts, but most were explained by 
the in-depth interview data. For example, the noticeably greater frequency of 
sexual harassment in one district compared to the other districts was most prob-
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ably attributable to an officer in that district having been convicted of sexual 
harassment the week before questionnaire distribution, an incident covered in all 
the local newspapers and heavily debated among colleagues. Given this lack of 
differentiation, the general characteristics were used as control variables in the 
subsequent data analyses. 
  
6.2.2 Implications for policy development 
The scatter plot in figure 5 couples the observed frequency and acceptability of 
all the integrity violations identified based on an idea of Lasthuizen et al. (2002, 
34). This way of presenting the data is based on the original concept of Last-
huizen et al. (2002, 34). The right upper quadrant contains the unacceptable 
violations reported with the highest frequency and thus constitutes the primary 
danger area. Of the three violations in this quadrant, two relate to dealing with 
organizational resources. In contrast, the blue left lower quadrant contains those 
violations that respondents reported as more acceptable but occurring relatively 
seldom. These activities primarily take place during employees’ free time. The 
right lower quadrant contains the behaviors that respondents reported as occur-
ring frequently and being somewhat acceptable. These behaviors relate to 
handling organizational resources and, for example, working hours. Finally, the 
left upper quadrant represents violations that occur relatively seldom but are 
considered definitely unacceptable. Figure 4 presents the most interesting out-
comes; a total overview of all paired outcomes (frequency and acceptability) is 
given in appendix II.1.   
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Figure 4. Integrity violations: frequency versus acceptability. 
 

 
 
 
Presenting the data in this format has important implications for prevention 
within an integrity policy framework. Specifically, behavior that occurs more 
often and is considered acceptable asks for different preventive treatment then 
behavior already considered unacceptable by employees. Whereas in the first 
case, the employees must be made aware that the behavior in question is unac-
ceptable within organizational policy, in the latter, this awareness is already in 
place. Therefore, prevention should concentrate on why that specific behavior 
occurs despite its unacceptability. 

6.3. The Businesslike Approach 

To assess the presence of a businesslike approach, respondents were asked to 
indicate their agreement with 43 statements related to the four characteristics of 
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business approach given in the theoretical model (performance measurement, 
downsizing and entrepreneurship, decentralization, and the use of a planning and 
control cycle). The text provides only a general discussion of the findings; how-
ever, the detailed percentages for all statements are given in appendix II.3. 
Evaluations of the statements related to performance measurement were gener-
ally positive, as exemplified by the mean scores and standard deviations (see 
table 25). The statistical mean on a 6-point scale (1, strongly disagree, to 6, 
strongly agree) was 3.5, meaning that item ee3 and item ee30 had a mean score 
at the agreement side of the spectrum. In contrast, item ee7, with a mean score 
of less than 3.5, was slightly on the disagreement side. The most positive scores 
were those for performance measurement items that made judgments about 
management; the lowest scores, for statements dealing with tension between 
performance measurement and other demands. 
 
 
Table 25. Mean scores for statements on performance measurement on a 1-6 scale. 

 
Item  Businesslike Approach: Performance Measurement Mean SD 

ee3 Personal performance targets have been agreed with me. 3.59 1.58
3 

ee7 I regularly experience tension between my personal performance 
targets and what I consider good policing. 3.16 1.43

6 

ee30 My personal performance contract gives me clarity on what is 
expected from me in my work. 3.99 1.20

8 
 
 
The results for the statements on downsizing and entrepreneurship showed 
greater variation. Whereas the items on actual outsourcing scored slightly under 
the statistical mean, respondent opinions about outsourcing and learning from 
the private sector scored much higher (around 4.0 on average). Respondents also 
reported limited contact with the private sector (2.7 on average) but indicated 
that customer orientation and cost awareness had risen over recent years (>4.0 
on average). Table 26 presents examples of these results. 
 
 
Table 26. Mean scores for statements on downsizing and entrepreneurship on a 1-6 scale. 

 

Item Businesslike Approach: Downsizing & Entrepreneurship Mean SD 

ee21 Our management contracted non-police tasks out to the private 
sector during recent years. 3.26 1.60

0 

ee31 In my work unit, we are more product and customer oriented 
than a few years ago. 4.01 1.36

0 
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Almost all items relating to decentralization were evaluated positively by the 
respondents, who also recognized the decentralization elements in their own 
organization (see table 27 for examples and appendix II.3 for a complete over-
view).  

 
 

Table 27. Mean scores for statements on decentralization on a 1-6 scale. 
 

Item Businesslike Approach: Decentralization Mean SD 

ee13 
The management of my work unit has sufficient authority in 
deciding how they want to achieve the performance contract of 
the unit. 

3.74 1.30
6 

ee16 In my work unit, line-item budgets are fixed for the performance 
of specific tasks. 4.18 1.30

4 
 
 

In contrast to the above, the statements on use of a planning and control cycle 
elicited varied responses. For example, respondents positively evaluated the 
statements on performance feedback (themselves and their unit) and those on 
their manager’s role with respect to using a planning and control cycle. How-
ever, responses on the instruments involved in the planning and control cycle 
(e.g., the reports to be filled in) were less positive because of the excessive time 
consumption (See Table 28 for examples and appendix II.3 for a full listing). 

 
 

Table 28. Mean scores for statements on planning and control cycle on a 1-6 scale. 
 

Item  Businesslike Approach: Planning and Control Cycle Mean SD 

ee2 I am familiar with the performance contract for our work unit. 4.04 1.47
4 

ee28 I receive sufficient feedback on my personal performance and 
the performance of my work unit. 3.90 1.45

1 
 
 
Some statements referred specifically to possible dilemmas when performance 
targets compete with other demands. For example, 8 out of 10 respondents 
found the quality of their work more important than the performance targets set 
for them. However, 33% of respondents thought it important to meet productiv-
ity targets, while 34% believed that meeting individual targets at the end of the 
day is more important than contributing to problem solving in the immediate 
working environment. Twenty-nine percent of respondents agreed that working 
ethically becomes more difficult when the emphasis is on performance, while 
88% indicated that colleagues were unwilling to violate the law to achieve their 
performance targets, and 44% percent of respondents believed that the introduc-
tion of performance management contributes to the quality of police work; 
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however, 42% reported experiencing tension between personal performance tar-
gets and what they considered good policing. In addition, 30% indicated that 
they now fine people that they would have given a warning to in the past. 
These items on a businesslike approach also revealed differences based on gen-
eral characteristics. First, females were more positive about the impact of 
performance contracts on the quality of police force work. However, males, 
managers, relatively older employees (>35 years) and employees with relatively 
more years of service (>3 years) reported more frequent contact and having to 
make more frequent agreements with private companies. The relatively younger 
employees (<35 years) and employees with relatively less years of service (<3 
years) believed to a greater degree that the police can be far more efficient when 
some of its tasks are outsourced to the private sector. Nonmanagers were not 
only less informed about performance agreements with either the Minister of the 
Interior or the police administrator but also gave greater priority to work quality 
above agreed upon performance targets. 

6.4. Factor and Regression Analysis  

Once the data had been collected and entered in SPSS, several statistical tech-
niques were used to test the study hypotheses. First, given the failure of earlier 
attempts to categorize the integrity violation items using statistical techniques 
like factor analysis (Lasthuizen, Huberts, and Kaptein, 2003), this use was re-
jected, especially as the 10-category model, while based on significant literature 
and experiences, was designed from a qualitative perspective. Thus, though it 
may seem intuitively logical that favoring friends or family outside the organiza-
tion and accepting bribes from external parties both fit the category ‘corruption,’ 
in practice they differ somewhat. Specifically, accepting bribes from external 
parties is considered straightforward corruption and never acceptable, while fa-
voritism is a more slippery concept that can vary in both severity and employee 
willingness to accept it in specific situations. Thus, formulating a mean measure 
of corruption would ignore the specific nature of each. 
Nevertheless, since one aim of the study was to develop a tool for measuring the 
degree of businesslike approach in the organization, it was deemed appropriate 
to logically group the responses into statistically significant clusters. On the one 
hand, such a procedure is important for validating the theoretical model derived 
the literature; on the other, it constitutes a next step in developing a generally 
applicable measurement scale. 
 
 
6.4.1 Correlation test 
The purpose of the correlation test was to avoid multicollinearity by excluding 
variables that correlated too much. As a result only item ee19 (‘I make agree-
ments with people in the private sector as part of my job’), which had a Pearson 
correlation of .923 with item ee18 (‘I cooperate closely with people in the pri-
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vate sector as part of my job’), had to be excluded. Item ee18 was preferred over 
item ee19 based on the assumption that cooperation is more widespread than 
making agreements. 
 
6.4.2 Factor analysis 
The subsequent factor analysis explored whether the individual items on busi-
nesslike approach could be clustered, preferably according to the four 
characteristics in the theoretical model. Prior to the analysis, the missing values 
were replaced by the mean scores of the total population for the item in ques-
tion. 
First, an explorative factor analysis was run to identify empirically similar 
groups of items.58 This analysis resulted in six factors, of which one had to be 
excluded since most of the variables comprising it showed rather high factor 
loadings (>.35) in one or more of the other factors. In the confirmative factor 
analysis then run on the variables for each of the five remaining factors, four 
were confirmed but one had to be split into two individual factors. Whereas 
originally, factor 2 included seven variables related to performance manage-
ment, one variable had to be excluded because of its high factor loading in factor 
1, performance measurement. Therefore, the confirmative factor analysis was 
run with the remaining six variables in this factor, which resulted in two separate 
factors labeled ‘businesslike management’ and ‘ethical management.’ As a re-
sult of the confirmative analyses on factor 1, labeled ‘performance 
measurement,’ three variables were excluded. The final results for the factor 
analysis are presented in table 29; the initial results for the explorative factor 
analysis are given in appendix II.4. 
 

                                                        
58 Factor analysis with a varimax rotation has a customary extraction criterion that eigen-

values exceed 1.0. This analysis satisfied the customary criteria with KMO = 0.809, a 
Bartlett’s test of sphericity chi-square of 7465.996 (df = 820, p <.01), and a cumulative 
explained variation of 39.625%. 



ETHICS AND NEW PUBLIC MANAGEMENT   

94 

Table 29. Factor analysis for items on the businesslike approach. 
 

 
Factor 

1 
Factor 

2 
Factor 

3 
Factor 

4 
Factor 

5 
Factor 

6 

1. Performance Measurement       

Personal performance targets have been 
agreed with me. (ee3) .477      

The introduction of performance man-
agement contributes to the quality of 
police work. (ee4) 

.634      

I think it is important to meet my per-
sonal performance targets. (ee8) .479      

The performance contract contributes to 
solving or reducing the problems in my 
direct working environment. (ee29) 

.716      

My personal performance contract gives 
me clarity on what is expected from me 
in my work. (ee30) 

.629      

2. Ethical Management       

My manager would never tolerate un-
ethical or illegal conduct to meet 
organizational goals. (eb4) 

 .516     

The management of our police force 
would never tolerate unethical or illegal 
conduct to meet organizational goals. 
(eb11) 

 .440     

3. Businesslike Management       

My manager is alert regarding failure to 
meet performance targets. (ec12)   .765    

My manager is very much focused on the 
achievement of performance. (ec13)   .687    

My manager pays attention to shortcom-
ings in performance that require 
correction. (ec21) 

  .687    

My manager directs attention to irregu-
larities in and deviations from what is 
expected from me. (ec22) 

  .672    

4. Tension       

I regularly experience tension between 
my personal performance targets and 
what I consider good policing. (ee7) 

   .621   

To meet my productivity target, I now 
fine people to whom I would have given 
a warning in the past. (ee10) 

   .638   
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Working in an ethical way becomes 
more difficult as a result of the emphasis 
on performance. (ee11) 

   .727   

My colleagues are willing to violate the 
law to achieve their performance targets. 
(ee12)  

   .688   

5. Downsizing and Entrepreneurship       

I cooperate closely with people in the 
private sector as part of my job. (ee18)     .590  

Our management contracted police tasks 
out to the private sector during recent 
years. (ee20) 

    .788  

Our management contracted non-police 
tasks out to the private sector during 
recent years. (ee21) 

    .711  

6. Decentralization       

The management of my work unit has 
sufficient authority in deciding how they 
want to achieve the performance contract 
of the unit. (ee13) 

     .593 

I have sufficient latitude in achieving my 
personal performance objectives. (ee14)      .687 

Cronbach’s alpha .7208 .6441 .7659 .6969 .6397 .5224 

 
 
To further assess the consistency of the items within each index, a Cronbach’s 
alpha was determined for each set of items and found to be 0.7208, 0.6441, 
0.7659, 0.6969, 0.6397, and 0.5224 for factor 1 to 6 respectively. The relatively 
low scores on some items are partly due to the small number of items per factor, 
since Cronbach’s alpha rises artificially when the number of items increases. 
Thus, these outcomes may be considered satisfactory. 
A closer look at the results of the factor analysis raises some interesting issues. 
First, the items categorized in the theoretical model under ‘performance meas-
urement’ must be split into three separate factors. Factor 1 in table 29, labeled 
‘performance measurement’ is composed of five elements related to perform-
ance contracts and personal performance targets. Factor 2 consists of two 
variables, in the original model categorized under ‘performance measurement’ 
and referring specifically to ethics. This factor can provide valuable information 
on the ethical component of implementing performance measurement. Thus, this 
factor is included in subsequent analysis as an independent variable labeled ‘eth-
ical management.’ Factor 3 comprises three variables from the original model of 
performance measurement and one from the set of variables forming the plan-
ning and control cycle element, and leans heavily on management’s influence on 
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the implementation and maintenance of performance management. In fact, this 
factor resembles what Hays and Kerney (1997) identified as ‘managerialism’ 
and might on second thought have been included in the theoretical model as a 
separate element. This factor greatly resembles Bass and Avolio’s (1993) con-
cept of transactional leadership in their model of leadership styles. Den Hartog 
(1997) explored and tested these leadership styles and developed Dutch scales in 
which businesslike leadership (zakelijk leiderschap) came closest to transac-
tional leadership. Factor 3 was thus labeled ‘businesslike management’ and 
included as another independent variable in the subsequent analysis. 
The set of items comprising factor 4 came as a surprise since there was no origi-
nal intention to identify them as a separate group. However, they turned out to 
share one important quality: All relate to an individual’s feelings about and reac-
tions to (whether positive or negative) the introduction of businesslike measures. 
Thus, they can involve negative judgments of these relatively new developments 
and the way that colleagues deal with them. As a result, they may be more an 
outcome of the introduction of businesslike methods than a predictive element. 
Indeed, some items representing this factor – for example, item ee12: ‘To meet 
performance targets, colleagues are willing to bend rules and norms’ – have 
more in common with integrity violations than with the independent elements of 
businesslike working. Therefore, this factor is subsequently treated as a depend-
ent variable. 
The factor analysis reveals that all the items forming factor 5, labeled ‘downsiz-
ing and entrepreneurship,’ were consistent with the theoretical model. 
Finally, as regards organizational decentralization, only two items emerged from 
the factor analysis as a set of separately distinguishable items in factor 6. Never-
theless, their factor loadings are very strong and there is very little factor loading 
on the other factors for these two items. Therefore, they are considered a reliable 
exponent of this element and are used as independent variable in the subsequent 
analysis. In addition, the factor analysis found no separately distinguishable set 
of items for the use of a planning and control cycle. Rather, one item of this 
element is included in factor 3 (businesslike management), while the others 
failed to cluster together in the factor analysis and their factor loadings were 
spread over many factors. 
 
6.4.3 Regression analysis 
Because this study seeks to identify the effects of introducing businesslike 
measures into public service, it uses regression analysis to assess which inde-
pendent variables influence the dependent variables. However, this choice 
presented a dilemma. Since few phenomena are products of a single cause, the 
first option for further data analysis was multiple (linear) regression, which al-
most inevitably offers a broad explanation of the dependent variables. This 
ability makes the effect of a particular independent variable more certain be-
cause it removes the potential of distorting influences from other independent 
variables (Lewis-Beck 1980). Specifically, multiple regression analysis can es-
tablish that a set of independent variables explains a proportion of the variance 
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in a dependent variable at a significant level, and can establish the relative pre-
dictive importance of the independent variables by comparing beta weights. The 
regression coefficient, b – the average amount the dependent increases when the 
independent increases one unit and other independents are held constant – is the 
unstandardized simple regression coefficient for the case of one independent. 
When there are two or more independents, the b coefficient is a partial regres-
sion coefficient. For standardized data, in which the mean has been subtracted 
for each datum and the result divided by the standard deviation, the beta weights 
are the regression (b) coefficients. Thus, beta is the average amount that the de-
pendent variable increases when the independent variable increases one standard 
deviation and other independent variables are held constant. As a result, all vari-
ables have a mean of 0 and a standard deviation of 1, which enables comparison 
of variables of differing magnitudes and dispersions. Hence, only standardized b 
coefficients (or beta weights, referred to hereafter as standardized βs) can be 
compared to judge relative predictive power of independent variables. 
However, the use of linear regression, assumes some specific data characteristics 
that are not all true for this research. First, the assumption of linearity is not met 
because nonlinear relationships exist in the dataset. Second, the variables are 
neither normally distributed nor measured on at least an interval scale as as-
sumed in linear regression. Rather, the dependent variables are measured on a 5-
point Likert scale and the independent variables on a 6-point scale, both of 
which can be considered ordinal scales. Nevertheless, it is quite customary in 
social sciences to apply parametric models (e.g., multiple linear regression) for 
ordinal outcomes and, provided the techniques are sufficiently robust to over-
come potential interpretation problems, to treat the outcome as at least an 
interval-level variable (O’Connell 2006, 3). However, some scholars have ar-
gued that the bias introduced by regressing an ordinal variable makes this 
practice unacceptable (Scott Long 1997, 115). 
To address such limitations, this study employed both linear and ordinal regres-
sion techniques, the results of which were generally congruent in terms of 
interpretation. That is, significant relations were found with the same combina-
tions of dependent and independent variables and in the same directions. Since 
the interpretation of linear regression analyses is simpler than the interpretation 
of ordinal regression, only the results of the linear regression are presented here 
except when the ordinal regression resulted in different or additional outcomes. 
To avoid confusion, it should be clarified that in the output of a regression anal-
ysis, a negative estimate (in ordinal regression) or standardized β (in linear 
regression) indicates a positive influence (i.e., fewer occurrences of the integrity 
violation in question), and a positive estimate or standardized β indicates a nega-
tive influence (i.e., more occurrences of the integrity violation). 
Whereas both regressions were performed in SPSS, the linear regression was 
conducted using the stepwise method and the ordinal regression with the PoLy-
tomous Universal Model (PLUM; based on the methodology of McCulagh 
1980) with the logit option as the link. The variables district/division, age, sex,  
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and being a manager were controlled for and in a few cases contributed signifi-
cantly to the analysis (discussed in more detail below). 

6.5. Results: Businesslike Approach and Integrity 

Regression analyses using the five independent variables of the businesslike 
approach (constructed by computing the mean scores of the underlying variables 
derived from the factor analysis) were run against the 64 integrity violations as 
dependent variables. Tables 30 through 41 show the resulting standardized βs 
together with the perceived frequency of each type of integrity violation for 
those items meeting the probability requirement of F to enter ≤ 0.05 with one of 
the independent variables. The result is an overview of the effect of a business-
like approach to government on the different types of integrity violations as 
distinguished in the typology.  
 
As shown in table 30, the independent variables performance measurement 
(PM), ethical management (EM), and businesslike management (BM), have a 
decreasing influence on the occurrence of integrity violations of the corruption 
type as perceived by the respondents.59 In contrast, the independent variable DE 
has an increasing influence on the occurrence of such violations, while the vari-
able DC shows no significant relations. No significant results whatever were 
found for item 7, selling confidential information to external parties. 

 
 

                                                        
59  When discussing the results in this paragraph, we often refer to ‘integrity violations’ 

while we actually refer to the amount of integrity violations as observed by the respon-
dents. Although these observed outcomes might comprise incidents that were reported by 
more than one respondent, and might be biased by media coverage or other specific at-
tention, we strongly believe that the observed level of integrity violations is an indicator 
for the actual level of integrity violations. 
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Table 30. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of corruption integrity violations. Multiple regression, stepwise method, 
probability of F to enter ≤ 0.05. (PM = performance measurement, EM = ethical management, 
BM = businesslike management, DE = downsizing and entrepreneurship, and DC = decen-
tralization). 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 
Item Corruption (observed frequency)      

1 Favoritism by managers –.083 –.321    
2 Unfair distribution of work –.155 –.199 –.089 .120  

3 Favoring of friends or family outside 
the organization  –.233    

4 Accepting bribes from external par-
ties during duty  –.084    

5 Being offered bribes from external 
parties during duty  –.088  .072  

6 Accepting money for delivering 
better service   –.107 .111  

 
 

Whereas the ordinal regression analysis produced a similar picture, it also re-
sulted in significant outcomes for item 7 (selling confidential information to 
external parties); specifically, a significant estimate of .401, with a Wald of 
6.686, and a Nagelkerke pseudo R-square of .114 for variable DE (downsizing 
and entrepreneurship; see table 31). Similarly significant outcomes were ob-
served for the two control variables derived from the background questions; 
namely, sex (a1) and management position (a5). The negative estimates indicate 
that women and respondents without a management position have a positive 
effect on confidential information being sold to external parties. Other signifi-
cant results from the ordinal regression were as follows: item 2, positive 
estimate for younger employees; item 3, negative estimate for factor PM and 
positive estimate for factor DE; and item 4, positive estimate for factor DE. The 
complete SPSS output including the syntaxes of the linear and ordinal regression 
analyses with variable c3 as an example are presented in appendix II.5. 
 
 
Table 31. Results of the ordinal regression analysis (PLUM) between the factor variables and 
the observed frequency of corruption. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 
Item Corruption (observed frequency)      

7 Selling confidential information to 
external parties    .401  
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As shown in table 32, the independent variables PM and EM have a decreasing 
influence on the occurrence of integrity violations of the fraud and theft type, 
but the independent variable DE has a negative influence on such violations 
while variable DC shows no significant relations. On the other hand, variable 
BM shows an ambiguous pattern: only two relations are significant and of a dif-
ferent nature. Additional significant results from the ordinal regression were as 
follows: item 8, respondents holding a management position contribute nega-
tively to such violations; item 9, women contribute positively; items 12 and 13, 
a negative estimate for factor PM; and item 15, a negative estimate for factor 
BM and a positive estimate for factor DE. 
 
 
Table 32. Standardized βs from the regression analysis between the factor variables and the 
observed frequency of fraud and theft integrity violations. Multiple regression, stepwise me-
thod, probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Fraud and theft (observed fre-
quency)      

8 Use of organizational resources for 
private purposes  –.236  .128  

9 Employee theft of organizational 
properties  –.163 –.081  .133  

10 Use of work hours for private pur-
poses –.079 –.146    

11 Unjustified billing of work 
hours/cheating on time sheets  –.106  .127  

12 Private use of Internet, email, or 
telephone   –.101 –.103   

13 Incorrect handling of or cheating on 
expense claims  –.272 .089   

14 Asking a colleague to undo a ticket 
given to a family member  –.096  .137  

15 Theft of lost properties  –.121    

 
 

The linear regression for integrity violations related to gifts (see table 33) re-
vealed that the independent variables PM, EM, and BM have a decreasing 
influence on the occurrence of such violations. However, the independent vari-
able DE appears to have a negative influence, while variable DC shows no 
significant relations. The ordinal regression for this category produced the fol-
lowing additional results: item 18, a negative estimate for factor PM and a 
positive estimate for factor DE; item 19, a negative estimate for factor PM and a 
positive estimate for younger employees; and item 20, a positive estimate for 
factor DE. 
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Table 33. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of gifts. Multiple regression, stepwise method, probability of F to enter       
≤  0.05. 
 

  Clustered Variables: Businesslike  
Approach 

  PM EM BM DE DC 
Item Gifts (observed frequency)      

16 Accepting small gifts (< € 25) 
from grateful civilians –.159   .156  

17 Accepting small gifts (< € 25) or 
favors from private enterprises –.091 –.123  .202  

18 Accepting larger gifts (> € 25) 
from external parties  –.182    

19 Accepting private discounts from 
private enterprises  –.181  .147  

20 Arranging private discounts from 
private enterprises  –.202    

 
 
As shown in table 34, the independent variables EM and BM have a decreasing 
influence on the occurrence of violations of the jobs and activities type, the in-
dependent variable DE has a negative influence, and variables PM and DC 
shows no significant relations. Additionally, the ordinal regression found a sig-
nificantly positive estimate for younger employees for item 23. 
 
 
Table 34. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of jobs and activities violations. Multiple regression, stepwise method, 
probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Jobs and activities (observed fre-
quency)      

21 Taking on a second job as a security 
guard  –0.82    

22 
Being active as a security consultant 
as a second job in one’s own neigh-
borhood 

  –.073 .089  

23 
Engaging in activities (including 
side jobs) that pose a conflict of 
interest 

 –.222  .070  
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As table 35 illustrates, the independent variable EM has a decreasing influence 
on the occurrence of violence, the independent variable DE has a negative influ-
ence, and the other variables show no significant relations. In addition, item 24 
has a significantly negative estimate for factor PM. 

 
 

Table 35. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of improper use of violence violations. Multiple regression, stepwise 
method, probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Improper use of violence (observed 
frequency)      

24 Use of inappropriate or dispropor-
tionate violence  –.139  .147  

25 Insufficient care for prisoners   –.102  .122  

 
 

The results for improper methods of policing violations (see table 36) show a 
decreasing influence for the independent variable EM. In contrast, the independ-
ent variable DE has a negative influence on such violations, while the other 
variables show no significant relations. For this variable, the ordinal regression 
provided no significant additional results. 

 
 

Table 36. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of improper [investigative] methods of policing violations. Multiple 
regression, stepwise method, probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Improper (investigative) methods 
(observed frequency)      

26 Use of illegal investigation methods  –.141  .102  

27 Threatening violence during interro-
gations  –.105    

28 Altering the truth of the facts of a 
case  –.242  .080  

29 Falsifying or improperly manipulat-
ing police reports  –.231  .077  

30 Conceal information for supervisory 
authorities  –.208    
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The results for abuse and manipulation of information violations (see table 37) 
show that the independent variable EM has a decreasing influence on the occur-
rence of information abuse, while the independent variable DE has a negative 
influence for such violations and the variable BM has a negative influence on 
one single dependent variable (careless handling of confidential or proprietary 
information). Variable DC shows no significant relations. The ordinal regression 
also found significant results for item 35 and 37, which both had positive esti-
mates for factor DE and negative estimates for women. 
 
 
Table 37. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of abuse and manipulation of information violations. Multiple regression, 
stepwise method, probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Abuse and manipulation of informa-
tion (observed frequency)      

31 Careless handling of confidential 
police information  –.233 .096 .135  

32 Unauthorized use of colleagues’ 
passwords or access codes  –.116    

33 Violation of secrecy rules  –.179  .080  

34 Consulting confidential files for 
former colleagues  –.133    

35 
Consulting confidential files for 
friends or family outside the organi-
zation 

 –.196    

36 Disclosing information to the media  –.118    

37 Accidentally disclosing information 
to criminals  –.123    

 
 

The results for discrimination and harassment violations (see table 38) show that 
the independent variables EM, BM, and DC have a decreasing influence on the 
occurrence of such violations, the independent variable DE has an increasing 
influence, and variable PM shows no significant relations. The ordinal regres-
sion also found the following significant results: item 38, a negative estimate for 
factor BM; items 39 and 40, negative estimates for factor BM and for women; 
item 43, a negative estimate for factor PM; item 46, a positive estimate for factor 
DE; and item 47, a positive estimate for women. 
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Table 38. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of discrimination and harassment violations.   
Multiple regression, stepwise method, probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

item Discrimination and harassment (ob-
served frequency)      

38 Racial discrimination among col-
leagues  –.101    

39 Gender discrimination among col-
leagues  –.072    

40 Discrimination among colleagues 
based on sexual orientation   –.119    

41 Bullying (e.g., teasing, ignoring, or 
isolating individuals)  –.119  .081 –.097 

42 Dubious compliments about appear-
ance or clothing  –.162  .076  

43 Unwanted (sexual) physical contact    .084  
44 Sexual harassment  –.097    
45 (Nonsexual) harassment  –.201    
46 Physical violence  –.082   –.118 
47 Racist jokes or insinuations  –.216    

48 Discrimination toward the public or 
prisoners  –.123  .105  

49 Indecent treatment of the public  –.179  .075  
50 Gossiping about individuals  –.101 −.10 .113  

 
 

The results on waste and abuse (see table 39) show that the independent vari-
ables PM and EM have a decreasing influence on the occurrence of such 
violations, while the independent variable DE has an increasing influence, and 
variables BM and DC show no significant relations. The ordinal regression also 
found item 54 to have a significantly positive estimate for factor DE. 
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Table 39. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of waste and abuse violations. Multiple regression, stepwise method, 
probability of F to enter ≤ 0.05. 

 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Waste and abuse (observed fre-
quency)      

51 Falsely reporting in sick  –.167  .083  

52 Watching television during working 
hours –.208   .150  

53 Insufficient employee effort –.106 –.172  .160  

54 Drinking alcohol during working 
hours (excluding business functions)  –.124    

55 Using drugs during or before work-
ing hours  –.078    

56 Careless use of organizational prop-
erty –.119 –.137  .170  

 
 

The outcomes for misconduct at leisure (see table 40) reveal yet again that the 
independent variables PM and EM have a decreasing influence on the occur-
rence of such violations, the independent variable DE has an increasing 
influence, and variables BM and DC show no significant relations. Additional 
significant results from the ordinal regression were as follows: item 63, a nega-
tive estimate for factor PM, and item 64, a negative estimate for women. 
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Table 40. Standardized βs from the regression analysis between factor variables and the ob-
served frequency of misconduct at leisure violations. Multiple regression, stepwise method, 
probability of F to enter ≤ 0.05. 
 

  Clustered Variables:  
Businesslike Approach 

  PM EM BM DE DC 

Item Misconduct at leisure (observed 
frequency)      

57 Setting a bad example during 
private time –.102 –.155  .107  

58 Excessive use of alcohol during 
private time –.102 –.160  .097  

59 Use of soft drugs during private 
time  –.130    

60 Use of party drugs during private 
time  –.089    

61 Domestic violence  –.144    
62 Cheating on tax forms  –.215    

63 Visiting prostitutes during private 
time  -.112    

64 Contact with criminals during 
private time –.078 –.180    

 
 

Given the decision to treat the factor tension, derived from the factor analysis, as 
a dependent variable because of its similarity to the integrity violations, addi-
tional regression analyses were run using tension as the dependent variable and 
the other factors and control variables as independent variables. In the ordinal 
regression conducted with PLUM, the tension variable, which had been meas-
ured on a 6-point scale, was divided into 72 categories, meaning that it can be 
considered continuous. This continuity limited the analysis to linear regression, 
which found a significant negative standardized β (i.e., a positive effect on the 
factor tension) for the variables PM and EM and a positive standardized β (i.e., a 
negative effect on the factor tension) for DE (see table 41). 

 
 

Table 41. Standardized βs from the regression analysis using the tension factor as the depend-
ent variable. Multiple regression, stepwise method, probability of F to enter ≤ 0.05; adjusted 
R-square = .160, F = 49.039. 
 

 Clustered Variables: Businesslike  
Approach 

 PM EM BM DE DC 
Clustered variable-tension      
Tension –.193 –.248  .163  
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6.6. Support from Qualitative Data 

Once all data were processed, the survey results were divided according to the 
several districts and divisions and then discussed with the respective managers 
to determine whether they recognized the outcomes. Not only did the managers 
recognize both the general profile and the perceived frequency of integrity viola-
tions, but the remarkable outcomes are explainable by circumstances or events 
specific to the district or division in question. More important, the influence of 
these particular outcomes on the general results was never so large that specific 
data had to be excluded from the dataset. 
In addition to the interviews, the document analysis included an assessment of 
the 2003 annual complaints report of the Security and Integrity Unit, as well as 
their annual statistical report on the number and nature of disciplinary and crim-
inal investigations against police officers. The contents of both reports 
accurately reflected the survey findings on the frequency of integrity violations, 
and the research distribution of complaints among the districts and divisions was 
more or less the same as that in the annual reports. These similarities support the 
reliability of the findings, which are discussed in more detail in chapter 7. 
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7. Conclusion and Discussion 

7.1. Introduction 

The central focus of this study was the nature and scope of the effects on integ-
rity brought about by the introduction of a businesslike approach to government. 
This question was inspired by the large body of theory for and against such de-
velopments, particularly, new public management and reinventing government. 
Yet little such literature covers the connection between these developments and 
integrity, and studies that do warn mostly of the negative effects. In the latter 
vein is Frederickson’s (1996) claim that development towards a businesslike or 
entrepreneurial government will inherently lead to corruption and other unethi-
cal behavior. Nevertheless, empirical research that tests this proposition is hard 
to find. 
As regards the question of whether a businesslike approach actually affects in-
tegrity, the many significant relations revealed by the analyses in this study 
provide ample evidence that this premise is indeed correct. Nevertheless, the 
findings are not exactly as expected based on the literature review (discussed in 
more detail below).  
 
The study centered around the following primary research question: 

 
What is the relation between  a businesslike approach to government and 
integrity? 
 

To answer the research question, its elements were explored and operationalized 
using the following subquestions: 

1. What is included in the concept of a businesslike approach? 
2. What is included in the concept of integrity? 
3. What does the literature suggest is the relationship between the concepts 

of a businesslike approach and integrity? 
4. To what extent do respondents perceive a businesslike approach to have 

been introduced into their direct working environment? 
5. With what frequency do respondents perceive the various types of in-

tegrity violations in their direct working environment? 
6. How do respondents evaluate the different types of integrity violations 

in terms of acceptability? 
7. What is the relationship between the level of businesslike approach 

(question 4) and the frequency of integrity violations (question 5)? 
 
The first three questions were answered by means of a literature review (see 
chapters 2, 3, and 4). However, relating integrity to the businesslike approach 
required that both concepts be measured and translated into statistically analyz-
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able data. Therefore, the remaining questions, as well as the central research 
question, were addressed by means of a survey questionnaire administered with-
in the Regional Police Force, Midden West Brabant. This instrument was 
designed to measure the level of integrity in terms of respondent perception ra-
ther than objective data based on the assumption that actual behavior is more 
influenced by the perceived, not the actual, situation. Therefore, respondents 
were asked to rate on a 5-point Likert-type scale (used in previous research) the 
frequency with which 64 integrity violations occurred in their direct working 
environment and to evaluate such incidents in terms of acceptability. As no 
measurement scale yet existed for the level of businesslike approach, the devel-
opment of such an instrument became one of the study aims. 

7.2. A Measurement Tool for the Businesslike Approach 

The questionnaire developed to assess the level of businesslike approach in the 
organization (i.e., the level of NPM) was based on the literature review on new 
public management and related developments. Specifically, it centered around 
the four elements that identify the businesslike approach: downsizing and entre-
preneurship, decentralization, performance measurement, and (use of) a 
planning and control cycle. After review and commentary by several interna-
tional experts, a total of 43 items on the businesslike approach were included in 
the survey, only one of which had to be excluded during correlational analysis to 
avoid multicollinearity.  
The factor analysis run on the remaining 42 items to identify empirically similar 
groups of items resulted in six strong factors: performance measurement (PM), 
ethical management (EM), businesslike management (BM), tension (TENS), 
downsizing and entrepreneurship (DE), and decentralization (DC). However, all 
the items comprising the tension factor, despite having been designed as inde-
pendent variables, suggested a willingness to violate integrity combined with a 
negative connotation for performance management.60 Consequently, the tension 
factor was treated as an extra dependent variable. 
Three of the five remaining factors suitable for use as independent variables –
PM, DC, and DE – matched precisely with the elements of a businesslike ap-
proach in the theoretical model. However, (use of a) planning and control cycle 
did not emerge from the factor analysis as a significant independent factor. Ra-
ther, for the subsequent analysis, the factors EM and BM were added into the 
model, the first comprised of statements related to managers or the chief com-
missioner tolerating unethical behavior to meet organization goals and the 
second, of items referring to how performance is managed. 
Because some of these factors comprised only two or three variables, any future 
research on the level of businesslike approach should draft, test, and employ a 
new questionnaire that incorporates more variables. For example, even though 
                                                        
60  For example, ‘My colleagues are willing to violate the law to achieve their performance 

targets.’ 
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some factors covered aspects of a planning and control cycle (i.e., businesslike 
management and decentralization), it neither measured its use nor verified the 
validity of its inclusion in the model (if anything, the findings suggested its re-
moval).  
Overall, the research succeeded only partly in its goal of developing a question-
naire to measure the perceived organizational level of businesslike approach. 
Nevertheless, with the aid of factor analyses, three of the four elements of the 
original model were transferable as clustered independent variables. In addition, 
the two new elements added to the model involved some aspects of the original 
model as well as additional information. For example, in line with the literature 
review, the ‘Businesslike Management’ factor consists of items on the original 
aspects of performance measurement and a planning and control cycle, while the 
new ‘Ethical Management’ factor supports those who argue that businesslike 
government per se is not a threat as long as it is ethically implemented (Cohen 
and Eimicke 2002). 

7.3. The Businesslike Approach and Integrity 

The outcomes of the factor analysis – that is, the performance measurement, 
decentralization, and downsizing and entrepreneurship from the original model 
and the new ethical management and businesslike management factors – have 
immediate consequences for the validation of the hypotheses, since they formed 
the basis of the subsequent regression analyses. In these regressions, the five 
factors were the independent variables, while the items on integrity violation 
frequency and the tension factor were the dependent variables. 
The factor performance measurement (PM) showed a negative relation with 
many of the rated integrity violations, which suggests a positive influence. It 
related significantly with 19 of the 64 integrity violations, with a standardized β 
that varied from −.078 to −.305. Specifically, the PM results emphasized corrup-
tion (nepotism), waste and abuse of organizational resources, gift violations, and 
misconduct at leisure, but the analysis found no significant outcomes for im-
proper (investigative) methods of policing or abuse and manipulation of 
information. As regards its effect on the dependent variable tension, PM showed 
a standardized β of −.193, indicating a positive influence. 
In all, the relations identified indicate that performance measurement contributes 
in a positive way to the level of organizational integrity. Moreover, the fre-
quency of integrity violations indicated by the respondents decreases with a 
higher level of performance measurement. Surprisingly, even though this factor 
somewhat mirrors the performance measurement element from the original 
model, the analysis indicated no negative influences. This finding runs counter 
to Frederickson’s (1997; 1999) strongly negative argument of a positive relation 
between performance measurement and integrity violation (negative influence).  
The ethical management (EM) factor also proved very strong in the regression 
analyses, exhibiting a significantly negative relationship with 58 of the 64 integ-
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rity violations (frequency) and the tension factor. Such a high score indicates 
that EM contributes significantly to the prevention of integrity violations and 
negative feelings toward businesslike approach. Not only did the accompanying 
standardized βs all fall between −.084 and −.321, but EM relates in the same 
direction to all types of integrity violations, most especially, corruption, abuse of 
information, and fraud and theft, followed by discrimination and indecent treat-
ment of colleagues and citizens. 
In sum, the results of the EM analyses are more extensive (concern the most 
integrity violations) and stronger (have higher standardize βs) than those for 
other factors, which supports the contention that EM contributes significantly 
toward decreasing the frequency of integrity violations. Moreover, this finding 
implies that how management deals with the combination of performance and 
ethics significantly influences the way that employees deal with performance 
management in practice and is an important element in employee choice be-
tween ethical and unethical action. 
The factor businesslike management (BM) also showed negative relationships in 
the regression analysis, suggesting a decreasing influence on the occurrence of 
integrity violations. Even though the number of significant relations (11 out of 
64) and the standardized βs, varying from −.073 to −.330, are lower than for the 
previous two factors, they are strong enough to justify the conclusion that busi-
nesslike management contributes to fewer integrity violations. No significant 
relation was observed for the dependent variable tension.  
It may be that, because the management style labeled ‘businesslike manage-
ment’ is characterized by direct intervention and monitoring of performance, it 
probably also monitors the ethical behavior that is, or should be, an important 
performance indicator in public service. However, this research did not specifi-
cally measure such a phenomenon. Rather, the findings reported here suggest 
that when ethical norms are in conflict with productivity norms, the factor ethi-
cal management could be critical in guiding actual behavior. 
The factor downsizing and entrepreneurship (DE) showed a significantly posi-
tive relation with 39 of the 64 integrity violations, with standardized positive βs 
varying from .075 to .452. These findings indicate an increasing influence on the 
occurrence of integrity violations. The most numerous and strongest relations 
were with the categories of corruption, fraud and theft, questionable promises, 
gifts or discounts, abuse of violence, and waste and abuse of organizational re-
sources. A standardized β of .163 was observed for the factor tension as a 
dependent variable. It should be noted that this increasing influence of DE on 
the occurrence of integrity violations was predicted by Frederickson (1997; 
1999). 
Finally, the factor decentralization (DC) exhibited significant relations with only 
2 of the 64 integrity violations: bullying (variable c41), with a standardized β of 
−.097, and physical violence (variable c46), with a standardized β of −.118. 
These two negative standardized βs indicate a positive influence on the occur-
rence of these integrity violations. 
The results described above make it possible to draw relations between the ele-
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ments of a businesslike approach and the different types of integrity violations. 
First, all integrity violation types showed a positive relationship (fewer viola-
tions) with the element ‘ethical management’ and a negative relationship (more 
violations) with the element ‘downsizing and entrepreneurship.’ Additionally, 
the number of violations concerning ‘corruption’ was reduced by the elements 
‘performance measurement,’ and ‘businesslike management,’ as were ‘fraud and 
theft.’ ‘Conflict of interest through gifts’ was also reduced by ‘performance 
measurement,’ and ‘conflict of interest through jobs’ by ‘businesslike manage-
ment,’ while ‘abuse of information’ increased (albeit marginally) as an effect of 
‘businesslike management.’ ‘Discrimination and harassment’ decreased in ac-
cordance with ‘businesslike management’ and ‘decentralization,’ while ‘waste 
and abuse’ and ‘misconduct at leisure’ – the two elements that influence all in-
tegrity violation types – occurred less often as a result of ‘performance 
measurement.’ The complete picture is presented in figure 5. 

 
 

Figure 5. The relationships between businesslike approach elements and the different types of 
integrity violation. 
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7.3.1 A revised model: Frederickson revisited 
The original hypotheses, based on the literature review, anticipated the follow-
ing empirical findings: 

1. A negative effect of downsizing and entrepreneurship on integrity; 
2. A negative effect of decentralization on integrity; 
3. A negative effect of performance measurement on integrity; and 
4. A positive effect of the proper use of a planning and control cycle on 

integrity. 
 
The first hypothesis, a negative effect of downsizing and entrepreneurship on 
integrity, is accepted based on the numerous strong relations between DE and 
the categories of corruption, fraud and theft, questionable promises, gifts or dis-
counts, abuse of violence, and waste and abuse of organizational resources. 
In contrast, both the second hypothesis on decentralization and the third hy-
pothesis on performance measurement must be rejected. The former because the 
regression analyses showed none of the expected positive correlations (only a 
negative relation with two integrity violations); the latter, because of the strong 
positive influence of the performance measurement factor on many of the integ-
rity violations and the absence of negative influences.  
As regards the fourth hypothesis, the effects of the proper use of a planning and 
control cycle, this conjecture could not be evaluated because the items devel-
oped to measure it did not cluster properly in the factor analysis. Limited 
support was provided by the fact that the factor analysis showed an item from 
the planning and control cycle element to be part of businesslike management, 
however, future research will need to formulate and test new items to measure 
the use of a planning and control cycle. 
As outlined above, the factor analysis resulted in two additional factors being 
included as independent variables, ethical management (EM) and businesslike 
management (BM), both of which showed a positive influence on integrity. As a 
result, the theoretical model originally presented in section 5 was revised to in-
tegrate the findings of the empirical research (see fig. 6). 
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Figure 6. The revised model. 
 

 
 
The revised model shows that ‘downsizing and entrepreneurship’ has a negative 
influence on integrity, while ‘performance measurement,’ ‘decentralization,’ 
‘ethical management,’ and ‘businesslike management’ contribute in a positive 
way to integrity. The factor ‘planning and control cycle’ could not be tested in 
this study. 

7.4. Implications and Limitations of the Study 

This study contributes to the multidisciplinary body of knowledge in that its re-
view of the literature covers a broad range of academic fields, including public 
administration, political science, business administration, economics, business 
and public ethics, and social and organizational sciences in general. The opin-
ions expressed in the literature are as diverse as the academic fields they 
represent. The theoretical model supporting the hypotheses in this study was 
based on the mainstream of academic knowledge and opinions and proved only 
partly valid when empirically tested. 
One important methodological contribution was the development of a survey 
instrument to measure the perceived level of businesslike approach in an organi-
zation. This development was necessary to testing the central research question 
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on the effects on integrity of introducing a businesslike approach. Although the 
survey instrument administered in this survey to a large regional police force in 
the Netherlands is not yet mature, it provides a solid base for more detailed de-
velopment in future research. 
The study results provide a new approach toward the relationship between a bu-
sinesslike approach to government and integrity in the public sector. That is, 
they suggest that paying specific attention to ethical issues when implementing 
businesslike methods in government may increase chances of success. This find-
ing is particularly important to reform attempts like the local government change 
initiatives that Ter Bogt (2006) showed empirically are likely to occur in the 
near future. Indeed, Ter Bogt claimed emphatically that such reforms could in-
crease performance, efficiency, effectiveness, and general economic rationality.  
Admittedly, the study is also subject to certain limitations. Methodologically, 
being conducted in one single organization, it can be characterized as case study 
research (Yin 1989), which has implications for validating and generalizing the 
outcomes. In addition, despite efforts to avoid common method error, it did rely 
on a single method. Thus, even though Harman’s one-factor test (Podsakoff & 
Organ 1986) is useful in testing for common method variance and data were 
gathered from multiple sources – including policy documents, interviews with 
key figures in the research population, and data from external sources like com-
plaint files – future research should gather data from multiple venues (i.e., more 
than one organization) and compare the results from each.  
Theoretically, the model was based on observations about public administration 
and public organizations in general, whereas the empirical research (for valid 
reasons described in section 5) was conducted in a specific police organization. 
Obviously, this localization raises the question of whether the outcomes are ap-
plicable to public administration in general or reflect more exclusively the 
situation within police forces. Nevertheless, the preliminary results of a 2005–
2006 survey using a compressed version of the same questionnaire in more than 
15 municipalities and ministries in the Netherlands61 show a similar pattern as 
those described here, which indicates the likelihood that the outcomes are gener-
alizable. Nevertheless, more in-depth research on this question is highly 
recommended. Indeed, the ethics section of the American Society for Public 
Administration and the European Group of Public Administration’s study group 
on ethics and integrity of governance recently launched an initiative to compare 
similar data between countries.  
Overall, the study results provide evidence that the theoretical assumption that 
introducing New Public Management into government results in integrity prob-
lems and even corruption must be nuanced. Specifically, empirical testing of this 
assumption – possibly the first such attempt – proved it to be at least partly false. 
Indeed, the outcomes even suggested that implementing performance measure-
ment has a decreasing effect on the occurrence of integrity violations within an 
organization. This finding supports those of Anechiarico and Smith (2006), who 
                                                        
61  Bureau Integriteit Nederlandse Gemeenten (Dutch Office of Local Government Ethics), 

policy research 2006-2007) 
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introduced a new paradigm that combines measurement, compliance, and the 
inclusion of values. According to their perspective, rather than choosing be-
tween productivity and integrity, decision makers should combine the two to 
provide excellent public service. 
Another important implication of the findings is that managers and their means 
of managing performance improvement play a crucial role in the effect that 
NPM has on ethics and integrity. Specifically, the results reported here stress the 
importance of implementing new businesslike developments carefully while 
taking ethical aspects into account. As Berman put it, ‘…when public agencies 
win awards for best customer service, one can be sure that their managers have 
played a key role. When the results are poor, managers have had their hands in 
that, too’ (2006, x). 
 
Integrity should be a natural component of the daily processes in every organiza-
tion, although the emphasis should lie heavily on the importance of ethics and 
integrity as separate items managed within a project to avoid the risk of what 
Huberts (2005) terms integritism.62 Indeed, because most civil servants, includ-
ing the police officers in this research, hold themselves to very high standards, 
perform their tasks with integrity, and are proud of their jobs, simply sending 
them to standard integrity training courses may not be very effective. Organiza-
tions would do better to invest in measuring the weak spots – with respect to 
processes and personnel (at all levels) – and developing dedicated programs to 
improve them. In this sense, this would be a valuable enhancement of the mana-
gerial developments that started in the private sector some 20 years ago and 
resulted among other things in the use of Balanced Score Cards and Quality sys-
tems that were also introduced in the public sector.63 A new phenomenon called 
Ethics Control Systems could be added to the four levers or ‘systems’ that can 
aid managers in achieving the balance between employee empowerment and 
effective control as distinguished by Simons (1995): diagnostic control systems, 
beliefs systems, boundary systems, and interactive control systems. 
Finally, in complete agreement with Cohen and Eimicke (2002), the findings 
strongly suggest that the effects of introducing businesslike methods into the 
public sector depend not on the introduction of such methods per se, but more 
on the establishment of practical principles to ensure that they are used effec-
tively and ethically. 

 

                                                        
62  Huberts (2005) defined integritism as ‘Excessive and/or incorrect attention to integrity 

(generalizing or even absolutizing of the integrity aspect).’ 
63  The police in the Netherlands started already in the late 1990’s with a nationwide quality 

system (the INK system) that is still an important evaluation tool. 
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Samenvatting (Summary in Dutch) 

Integriteit en bedrijfsmatig werken 
 
Inleiding 
In dit proefschrift wordt verslag gedaan van een onderzoek naar het verband 
tussen  bedrijfsmatig werken en de integriteit van de overheid. Bedrijfsmatig 
werken kwam in zwang in de jaren tachtig van de vorige eeuw, toen in het 
Engelse taalgebied de termen New Public Management (NPM) en Reinventing 
Government werden geïntroduceerd. De roep om een overheid die gericht was 
op productiviteit en prestaties en die bereid was verantwoording af te leggen was 
niet nieuw (Walsh 1995, xiii), maar sinds eind jaren tachtig van de vorige eeuw 
werd dit vertaald in een uitgesproken wijze van bedrijfsmatig werken, waarbij 
de overheid volgens de voorstanders zich moest gaan gedragen als een bedrijf en 
de mate en wijze van productie moest geschieden volgens het marktprincipe. 
Osborn en Gaebler, schrijvers van het boek ‘Reinventing Government’ (1992), 
spraken in dit verband van een ‘ondernemende overheid’. Ook in Nederland 
werd bedrijfsmatig werken geïntroduceerd, met projecten als BBI (Beleids en 
Beheers Instrumentarium) en het ook buiten onze landsgrenzen bekende 
‘Tilburgse model’ van de gemeente Tilburg. 
Vanaf het begin kende de ontwikkelingen met betrekking tot NPM ook 
tegenstanders, wier voornaamste bezwaar was dat door de bedrijfsmatige 
benadering belangrijke publieke waarden (zoals het gelijkheidsbeginsel) 
ondergesneeuwd dreigden te raken en dat het benaderen van een 
overheidsorganisatie als ware het een bedrijf, onvermijdelijk zal leiden tot een 
toename van corruptie en niet integer gedrag (Frederickson 1997). Met name de 
laatste stelling heeft tot heftige debatten geleid en voor- en tegenstanders 
gemobiliseerd. Auteurs verwijzen veelvuldig naar elkaar om te wijzen op de 
negatieve gevolgen van een bedrijfsmatige aanpak door de overheid, maar 
vreemd genoeg is de stelling nooit in een empirisch onderzoek getest. Dat 
gegeven leidde tot het onderzoek waarover hier wordt gerapporteerd. Onderwerp 
is de relatie tussen bedrijfsmatig werken en integriteit bij de overheid. Op 
explorerende wijze is onderzocht welke relaties in een empirische setting 
konden worden ontdekt, waarmee tevens de stellingname van Frederickson c.s. 
kon worden getoetst. Voor het meten van integriteit kon gebruik worden 
gemaakt van bestaande meetinstrumenten, die na kleine aanpassingen geschikt 
waren voor gebruik in dit onderzoek. Voor het meten van het niveau van 
bedrijfsmatig werken is een nieuw instrument ontwikkeld. Het empirisch 
onderzoek werd uitgevoerd bij het regionale politiekorps Midden-West Brabant 
aan het einde van 2003.  
 
Bedrijfsmatig werken 
Centraal staan de principes van New Public Management. Een van de 
invloedrijkste boeken die de NPM ontwikkelingen versnelde, was Osborn en 
Gaeblers ‘Reinventing Government’ (1992). In tegenstelling tot wat veel 
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onderzoekers en auteurs beweren, beveelt de reinventing government-beweging 
niet aan om de overheid als een privaat bedrijf te besturen (Cohen en Eimicke 
1998, 6). In tegendeel, Osborne en Gaebler concluderen dat de verschillen 
tussen de publieke en de private sector zo fundamenteel zijn, dat de overheid 
niet als een private onderneming kan worden bestuurd (1992, 20). Wat zij wel 
zeggen is dat de overheid ondernemender moet zijn, wat zij definiëren als het 
zoeken naar mogelijkheden om beschikbare middelen te verschuiven van 
gebieden met weinig opbrengst naar gebieden met veel opbrengst. Ook in 
Nederland speelde de discussie. Van Helden en Jansen (2003) concludeerden dat 
sommige elementen van NPM (zoals prestatiegebonden beloning) slechts zeer 
ten dele zijn ingevoerd in Nederland, terwijl andere (zoals een grotere vraag naar 
verantwoording door topbestuurders) juist wel breed zijn ingevoerd.  
Op basis van de literatuur is een conceptueel kader geconstrueerd om 
bedrijfsmatig werken te karakteriseren ten behoeve van het empirisch 
onderzoek. De werken van Pollitt en Bouckaert (2004) en Hays en Kearney 
(1997) zijn daarbij leidend geweest. Door het combineren van hun onderzoek 
komen de volgende vier elementen van bedrijfsmatig werken als belangrijkste 
en algemeen geaccepteerde verschijningsvormen naar voren en vormen het 
kader voor dit onderzoek: (I) afslanking en ondernemerschap, (II) 
decentralisatie, (III) prestatiemeting, en (IV) het gebruik van een planning en 
control cyclus.64  
 
Ethiek en integriteit 
In dit onderzoek wordt een brede definitie gehanteerd van het begrip integriteit, 
die verder gaat dan de klassieke betekenis van corruptie. Elk gedrag dat in strijd 
is met de geldende waarden en normen binnen de organisatie wordt als niet 
integer aangemerkt. Omdat het aantal integriteitschendingen een graadmeter is 
voor het integriteitsniveau binnen een organisatie (Treviño, Weaver, Gibson en 
Toffler 1999, 132) is in het empirisch onderzoek gekeken naar de frequentie van 
integriteitschendingen. Hierbij is gebruik gemaakt van de brede typologie zoals 
ontwikkeld door Huberts, Pijl en Steen (1999). De tien typen van 
integriteitschendingen die worden onderscheiden zijn: corruptie (omkoping, 
bevoordeling vrienden, familie, partijgenoten), fraude of diefstal, 
belangenverstrengeling door dubieuze giften en beloften of door onverenigbare 
functies en activiteiten, ongeoorloofd gebruik van geweld tegen burgers en 
verdachten, ongeoorloofde methoden bij bijvoorbeeld opsporing, misbruik en 
manipulatie van informatie, twijfelachtige omgangsvormen en bejegening 
(discriminatie, intimidatie), verspilling en wanprestatie, en wangedrag in de vrije 
tijd.  
 

                                                        
64  Ook voor de introductie van NPM maakte de overheid gebruik van een planning en 

control cyclus. Deze was in het algemeen eenvoudig van opzet en bevatte alleen 
financiële gegevens zoals een begroting en een jaarrekening. Bij NPM gaat het er vooral 
om dat de planning en control cyclus wordt uitgebreid met meer formele rapportages en 
dat deze op output is gericht. 
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Integriteit en bedrijfsmatig werken 
Er bestaan tegenstrijdige standpunten over de relatie tussen NPM of 
bedrijfsmatig werken en de integriteit van de overheid. Bovens (1996) 
analyseerde een aantal incidenten en beschuldigingen die publiek debat en 
media-aandacht veroorzaakten. Veel van de zaken die Bovens onderzocht, 
kwalificeerden niet als corrupt in de wettelijke zin, maar hadden alle gemeen dat 
ze activiteiten behelsden die te maken hadden met NPM-achtige 
ontwikkelingen. Alle affaires hadden gemeen dat er sprake was van activiteiten 
die betrekkelijk nieuw waren voor de publieke sector: privatisering, 
marktwerking, marktconforme beloning, uitbesteding van diensten, enzovoort. 
Bovens ziet dit als de vervanging van de klassieke bestuursmatige overheid door 
een bedrijfsmatige overheid.  
Veel auteurs grepen dergelijke observaties aan om zich af te zetten tegen NPM-
achtige ontwikkelingen met het argument dat dit zou leiden dat corruptie en 
ander niet integer gedrag. Frederickson (1999, 300) stelde bijvoorbeeld dat 
overheidsorganen en hun ambtenaren meer integer zijn dan bedrijven of op 
eigenbelang gerichte individuen in concurrerende markten. Ook Box, Marshall, 
Reed en Reed (2001) stelden dat het huidige marktdenken veel verder gaat dan 
eerdere hervormingen en democratie als leidend beginsel in 
overheidsmanagement dreigt te elimineren. De verschillende auteurs, waarvan 
Frederickson (1996; 1997) vaak als exponent wordt gezien, spraken over zowel 
bedrijfsmatig werken (‘entrepreneurial government’, ‘NPM’ of ‘reinventing 
governement’) als over corruptie en integriteit in algemene termen en 
differentieerden bij beide fenomenen niet naar specifieke gedragingen. 
Al met al concentreert de angst voor een tanende integriteit van de overheid zich 
met name op de commercieel ondernemende overheid en de introductie van 
marktwerking. Met betrekking tot de introductie van prestatiemanagement en de 
decentralisatie van budgetten en verantwoordelijkheden bestaat discussie tussen 
de verschillende auteurs. De belangrijkste vraag lijkt te zijn of dergelijke 
ontwikkelingen op een ethische en verantwoordelijke wijze worden gemanaged. 
De hantering van een planning en control cyclus wordt dan ook in het algemeen 
gezien als een integriteit versterkende maatregel, aangezien daarmee het 
afleggen van verantwoordelijkheid wordt bevorderd. 
 
Empirisch onderzoek 
Het empirisch onderzoek dat de kern van deze studie vormde, had als centrale 
onderzoeksvraag: 
 

Wat is het verband tussen bedrijfsmatig werken en de integriteit van de 
overheid? 

 
Doelstelling van het onderzoek was om op exploratieve wijze de verschillende 
relaties tussen beide fenomenen te ontdekken. Het betrof dus uitdrukkelijk geen 
evaluatieonderzoek, waarbij met behulp van een voor- en nameting het effect 
van de introductie van bepaalde maatregelen is gemeten. 
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Op basis van de literatuurstudie is de centrale onderzoeksvraag opgesplitst in 
een viertal hypothesen met betrekking tot de relatie tussen de vier elementen van 
bedrijfsmatig werken en integriteit in de zin van afwezigheid van de tien typen 
integriteitschendingen: 

1. Afslanking en ondernemerschap zal een negatieve invloed hebben op de 
integriteit, 

2. decentralisatie zal een negatieve invloed hebben op de integriteit, 
3. prestatiemeting zal een negatieve invloed hebben op de integriteit, 
4. het gebruik van een planning en control cyclus zal een positieve invloed 

hebben op de integriteit. 
 
De invloed van de verschillende elementen van bedrijfsmatig werken wordt 
verondersteld verschillend van richting en intensiteit te zijn op de verschillende 
typen van integriteitschendingen. 
Om de hypothese te toetsen werd een empirisch onderzoek uitgevoerd binnen 
een grote overheidsorganisatie. De keus viel op een politiekorps, omdat zowel 
bedrijfsmatig werken als integriteit aspecten zijn, waaraan binnen de politie veel 
aandacht wordt geschonken en die beide goed zijn ingevoerd binnen de 
organisatie. Daarnaast was er een aantal pragmatische redenen om voor een 
politiekorps te kiezen. 
Het onderzoek werd uitgevoerd bij de Regiopolitie Midden-West Brabant, een 
van de grotere regiokorpsen met ten tijde van het onderzoek ongeveer 2700 
medewerkers. Het korps bestaat uit een viertal districten en vier divisies. De vier 
districten omvatten samen dertig basiseenheden, variërend van 
plattelandsgebieden tot de centra van steden als Tilburg en Breda. Het 
regiokorps kent een Unit Veiligheid en Integriteit (UVI), die naast repressieve 
ook preventieve taken vervult. Het onderwerp integriteit had binnen het korps de 
nodige specifieke aandacht gekregen. Het korps werkt al geruime tijd met 
(individuele) prestatiecontracten, er werd gebruik gemaakt van een uitgebreide 
planning en control cyclus en bevoegdheden om de prestatiecontracten verder 
invulling te geven waren gedelegeerd aan districts- en divisiechefs. Er werd in 
diverse projecten samengewerkt met de private sector en er was in geringe mate 
sprake van privatisering of outsourcing van diensten. 
Als onderzoeksmethode werd voor de survey methodiek gekozen met behulp 
van een schriftelijke vragenlijst. De gehele populatie van het korps werd 
uitgenodigd deel te nemen aan de survey. Om het niveau van integriteit te meten 
werden de respondenten 64 gedragingen voorgelegd, waarvan hen gevraagd 
werd aan te geven op een 5-punts schaal hoe vaak dergelijke gedragingen in het 
afgelopen jaar binnen hun directe werkomgeving waren voorgekomen en hoe 
ernstig zij deze gedragingen vonden. De 64 gedragingen waren ingedeeld 
volgens de tien typen integriteitschendingen uit het theoretisch model en deels 
afkomstig uit bestaande vragenlijsten.  
De 43 stellingen met betrekking tot bedrijfsmatig werken werden speciaal voor 
dit onderzoek ontworpen. Een eerste proeve van een vragenlijst voor het meten 
van bedrijfsmatig werken werd geconstrueerd op basis van de literatuur en voor 
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een review gezonden aan een tiental experts in binnen- en buitenland. Van de 
oorspronkelijke vijftig vragen die waren geconstrueerd rond de vier 
onderscheiden elementen van bedrijfsmatig werken, bleven er na de review 
uiteindelijk 43 in gewijzigde redactie over. De respondenten konden hun 
instemming met de stellingen aangeven op een 6-punts schaal. De uiteindelijke 
vragenlijst werd eerst ingevuld door een testpopulatie. De vragenlijst bevatte 
tevens een aantal controlevragen en vragen ten behoeve van het 
integriteitsbeleid van het korps. 
 
Resultaten 
De respons op de vragenlijst bedroeg bijna 30%. Uiteindelijk bleken 755 
ingevulde vragenlijsten geschikt voor verwerking met behulp van SPSS. 
De meeste door de respondenten gesignaleerde gedragingen die als ‘ongewenst’ 
kunnen worden bestempeld, betroffen relatief lichtere schendingen in de sfeer 
van omgangsvormen, zoals roddelen, en de omgang met organisatiemiddelen 
zoals privé internetten en telefoneren en laks omgaan met tijd, door bijvoorbeeld 
televisie kijken in diensttijd. In het algemeen vond men deze gedragingen tot op 
zekere hoogte ook wel aanvaardbaar. 
Een groep ongewenste gedragingen die minder vaak voorkomt maar toch 
geregeld werd gesignaleerd (10 tot 35% van de respondenten meldt dat het 
minstens één tot enkele keren voorkwam in het afgelopen jaar), betrof het 
schenden van fatsoensnormen als het niet correct bejegenen van burgers, 
discriminatie van vrouwelijke of allochtone collega’s (respectievelijk 20 en 14% 
van de respondenten signaleert dit), het ten onrechte schrijven van uren, het 
aannemen van kleine geschenken van winkeliers en bedrijven, en het overtreden 
van regels die als specifiek voor de politieorganisatie kunnen worden gezien, 
zoals het onzorgvuldig omgaan met vertrouwelijke informatie, het incorrect 
behandelen van arrestanten en het onzorgvuldig of onjuist toepassen van 
opsporingsmethoden. Deze gedragingen achtte men in hoge mate 
onaanvaardbaar, met uitzondering van het aannemen van geschenken onder de  
€ 25, wat 50% van de respondenten tot op zekere hoogte aanvaardbaar acht. 
De gedragingen die in de categorie politiële corruptie (het aannemen van 
steekpenningen, verkopen van informatie) vallen en specifieke gedragingen als 
onderling fysiek geweld en drugsgebruik voorafgaand en tijdens het werk 
werden nauwelijks waargenomen en werden in dezelfde mate als de vorige 
categorie onaanvaardbaar geacht. 
De vragen met betrekking tot bedrijfsmatig werken werden zeer divers 
beantwoord. Een totaaloverzicht van de antwoorden is opgenomen in bijlage 
II.2. De vragen met betrekking tot prestatiemeting werden in het algemeen 
positief beantwoord evenals die over decentralisatie. De vragen over het gebruik 
van een planning en control cyclus werden gevarieerder beatwoord. Men vond 
met name erg veel tijd verloren gaan aan het invullen van formulieren en 
dergelijke. Ook de vragen over afslanking en ondernemerschap werden 
wisselend beantwoord.  
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Analyse 
Er werd allereerst een correlatieberekening uitgevoerd om het risico te 
vermijden van multicollineariteit. Als resultaat van deze bewerking werd een 
van de vragen over bedrijfsmatig werken verder buiten beschouwing gelaten. 
Vervolgens werden de resterende 42 vragen over bedrijfsmatig werken onder-
worpen aan een factoranalyse, wat resulteerde in een vijftal sterke factoren: (I) 
Prestatiemeting, (II) Ethisch management, (III) Bedrijfsmatig management, (IV) 
Afslanking en ondernemerschap, en (V) Decentralisatie. Het oorspronkelijke 
element ‘planning en control cyclus’ kwam niet als identificeerbare factor uit de 
factoranalyse en een tweetal factoren (II en III) werden als nieuwe factoren 
gevonden en toegevoegd. De factoranalyse leverde onverwacht ook nog een 
zesde factor op, die het label ‘Tension’ kreeg. De items die onder deze factor 
zijn ondergebracht hebben alle te maken met gevoelens over en houding ten 
opzichte van bedrijfsmatig werken. Het betreft hier vragen als ‘mijn collega’s 
zijn bereid de regels te overtreden om hun prestatieafspraken te halen’. In feite 
gaat het hier dus eerder om de gevolgen van een bedrijfsmatige werkwijze dan 
om een voorspellende factor van ongewenst gedrag; de gedragingen zelf zijn 
ongewenst. Om deze reden is deze zesde factor in de verdere analyse behandeld 
als een afhankelijke variabele (een integriteitschending) in plaats van als een 
onafhankelijke variabele (een element van bedrijfsmatig werken). 
 
Met de vijf gevonden factoren en de controlevariabelen als onafhankelijke 
variabele en de 64 integriteitschendingen en de factor ‘Tension’ als afhankelijke 
variabelen werd vervolgens een regressie-analyse uitgevoerd. Hoewel lineaire 
regressie binnen de sociale wetenschappen algemeen geaccepteerd is voor 
toepassing op vragenlijsten als de onderhavige, werd om elk risico om 
methodologische fouten te vermijden besloten om tevens de ordinale 
regressietechniek toe te passen. De uitkomsten van beide technieken wezen 
zonder uitzondering in dezelfde richting. 
De uitkomsten van de regressie-analyse waren verrassend. De factor ‘Afslanking 
en ondernemerschap’ liet als enige factor een negatieve invloed zien op de 
integriteit (meer integriteitschendingen). Alle overige factoren lieten een positief 
effect zien (minder integriteitschendingen). Ook op de (nu afhankelijke) 
variabele ‘Tension’ had uitsluitend de factor ‘Afslanking en ondernemerschap’ 
een negatieve invloed. De factoren ‘Prestatiemeting’ en ‘Ethisch management’ 
vertoonden een positieve invloed op de factor ‘Tension’. De gevonden 
uitkomsten werden met behulp van kwalitatieve methoden zoals 
documentanalyse en interviews met de districts- en divisiechefs verder verfijnd 
en geanalyseerd.  
 
Conclusie en reflectie 
De veronderstelling van Frederickson (1996) was dat de invoering van 
bedrijfsmatig werken bij de overheid leidt tot corruptie en minder integriteit. 
Deze hypothese blijkt niet correct. Van de vier oorspronkelijke elementen van 
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bedrijfsmatig werken konden er drie in het empirisch onderzoek worden getest. 
Alleen het element ‘Afslanking en ondernemerschap’ (downsizing and 
entrepreneurship) bleek een dergelijke negatieve invloed te hebben. De overige 
elementen die overeind bleven in de factoranalyse, ‘Prestatiemeting’ 
’(performance measurement) en ‘Decentralisatie’ (decentralization), bleken juist 
een positieve invloed te hebben op integriteit. Dit gold eveneens voor de nieuwe 
factoren, die in de factoranalyse werden gevonden, ‘Ethisch management’ 
(ethical management) en ‘Bedrijfsmatig management’ (businesslike 
management). De factor ‘Bedrijfsmatig management’ werd al door Hays en 
Kearney (1997) beschreven als ‘managerialism’ en is mogelijk ten onrechte in 
het oorspronkelijke model weggeschreven onder ‘performance measurement’ en 
‘planning en control cyclus’. De factor ‘ethical management’ lijkt eerder met 
stijl van leiding geven te maken te hebben dan met bedrijfsmatig werken, maar 
werd in de vragenlijst gekoppeld aan het vinden van de balans tussen het 
behalen van prestatieafspraken en integriteit. Deze factor lijkt een waardevolle 
aanvulling op het model te vormen. 
Op de verschillende typen integriteitschendingen hadden de verschillende 
factoren meer of minder invloed. In figuur 7 zijn de verschillende relaties 
schematisch weergegeven. 

 
 

Figuur 7. Relaties tussen elementen van bedrijfsmatig werken en typen integriteitschendingen. 
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De deelhypothesen op basis van de centrale onderzoeksvraag bleken slechts 
gedeeltelijk juist. Dat leidt tot een nieuw model dat is weergegeven in figuur 8. 
 
 
Figuur 8. Het bijgestelde model. 
 

 
 
De resultaten van het empirisch onderzoek staan deels haaks op de tot nu toe 
gangbare literatuur en bieden een nieuwe benadering van de relatie tussen 
bedrijfsmatig werken en integriteit bij de overheid. De uitkomsten suggereren 
dat het specifiek aandacht schenken aan ethische aspecten bij het implementeren 
van bedrijfsmatig werken, de kansen op succes vergroot. Dit is een belangrijke 
implicatie voor hervormingsinitiatieven zoals door Ter Bogt (2006) voor de 
komende jaren voorspeld in het lokale bestuur, waarbij prestaties, efficiency, 
effectiviteit en economische rationaliteit een belangrijke rol spelen. 
De invoering van bedrijfsmatig werken blijkt in het algemeen niet automatisch 
te leiden tot corruptie en niet integer gedrag. Voorzichtigheid blijft geboden bij 
afslankingsoperaties door middel van privatisering en outsourcing, en een al te 
innig omarmen van de mores van het bedrijfsleven door de overheid. De daarbij 
onvermijdelijk optredende risico’s kunnen op basis van de resultaten van dit 
onderzoek grotendeels worden beheerst door specifiek aandacht te schenken aan 
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de ethische dimensies van dergelijke operaties. In de praktijk valt er dus nog 
veel te ontwikkelen, maar de hier gepresenteerde resultaten raden bedrijfsmatige 
ontwikkelingen niet op voorhand af. 
Het ten behoeve van dit onderzoek ontwikkelde meetinstrument voor de mate 
van bedrijfsmatig werken, biedt een goed uitgangspunt voor verder onderzoek. 
Met betrekking tot het element ‘planning en control cyclus’ dienen nieuwe items 
te worden geformuleerd. 
Een vraag die rest is of de resultaten van het onderzoek, dat plaatsvond binnen 
één groot regionaal politiekorps, generaliseerbaar zijn naar de gehele overheid. 
Om die vraag sluitend te beantwoorden zal nader onderzoek noodzakelijk zijn. 
De eerste resultaten van recent onderzoek binnen Nederlandse gemeenten lijken 
de resultaten van dit onderzoek in grote lijnen te bevestigen. 
De resultaten van dit onderzoek vragen om een nuancering van de stelling van 
Frederickson, dat bedrijfsmatig werken bij de overheid automatisch leidt tot 
minder integer gedrag. De uitkomsten laten zien dat de factor ‘prestatiemeting’ 
zelfs een positief effect heeft op het niveau van integriteitschendingen binnen 
een organisatie en op de houding ten aanzien van prestatiemanagement. Een 
verklaring hiervoor kan liggen in het feit dat prestatiemeting een hogere mate 
van toezicht en registratie van gedrag in het algemeen vergt – feitelijk een 
element van de planning en control cyclus – maar ook dat medewerkers 
bewuster met de beschikbare middelen omgaan. Deze uitkomsten ondersteunen 
het nieuwe paradigma dat Annechiarico en Smith (2006) introduceerden, en dat 
prestatiemeting, compliance en het betrekken van waarden combineert. Volgens 
hen moeten beleidsmakers niet kiezen tussen productiviteit en integriteit, maar 
deze twee elementen combineren om hoogwaardige publieke diensten te 
verlenen. 
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Appendix I. The Questionnaire 

I.1 Background Information 

 
Item Background Information  

1. Gender Male 
Female 

2. Age 

Younger than 26 years 
26—35 years 
36—45 years 
46—55 years 
older than 56 years 

3. Do you consider yourself as belonging 
to a non-Dutch ethnicity? 

No 
Yes 

4. Job status 

Police officer in training 
Police officer 
Civil servant with investigative power 
Civil servant without investigative 
power 
Other 
If other, specify 
……………………………… 

5. Do you supervise others? 

No                Yes, supervising: 
fewer than 20 employees 
20—50 employees 
50—100 employees 
more than 100 employees 

6.  Duration of service with the police Less than one year 
………… year 

7. District or division 

District Bergen op Zoom 
District Breda 
District Oosterhout 
District Tilburg 
Criminal Investigation Division 
Operational Support Division 
Facilitating Division 
Steering Support Division 
Chief Commissioners Office and staff 
units 
Other, specify: ……………..  

8. Job level 

Operational 
Management of Region, District or 
Division and support units 
Other, specify: ……………… 

9. Duration of service in current position Less than a year 
More than a year. 
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I.2 Frequency and Acceptability of Integrity Violations 

 
Item Type  Integrity Violations 
C1 Corruption Favoritism by managers 
C2 Corruption Unfair distribution of work 
C3 Corruption Favoring of friends or family outside the organization 
C4 Corruption Accepting bribes from external parties during duty 
C5 Corruption Being offered bribes from external parties during duty 
C6 Corruption Accepting money for delivering better service 
C7 Corruption Selling confidential information to external parties 
C8 Fraud and theft Use of organizational resources for private purposes 
C9 Fraud and theft Employee theft of organizational properties  
C10 Fraud and theft Use of work hours for private purposes 

C11 Fraud and theft Unjustified billing of work hours/cheating on time 
sheets 

C12 Fraud and theft Private use of Internet, email, or telephone  
C13 Fraud and theft Incorrect handling of or cheating on expense claims 

C14 Fraud and theft Asking a colleague to undo a ticket given to a family 
member 

C15 Fraud and theft Theft of lost properties 

C16 Gifts (conflict of 
interest) Accepting small gifts (< € 25) from grateful civilians 

C17 Gifts (conflict of 
interest) 

Accepting small gifts (< € 25) or favors from private 
enterprises  

C18 Gifts (conflict of 
interest) Accepting larger gifts (> €25) from external parties 

C19 Gifts (conflict of 
interest) Accepting private discounts from private enterprises 

C20 Gifts (conflict of 
interest) Arranging private discounts from private enterprises 

C 21 Jobs (conflict of 
interest) Taking on a second job as a security guard 

C22 Jobs (conflict of 
interest) 

Being active as a security consultant as a second job in 
one’s own neighborhood 

C23 Jobs (conflict of 
interest) 

Engaging in activities (including side jobs) that pose a 
conflict of interest 

C24 Improper use of 
violence Use of inappropriate or disproportionate violence 

C25 Improper use of 
violence Insufficient care for prisoners  

C26 Improper police 
methods Use of illegal investigation methods 

C27 Improper police 
methods Threatening violence during interrogations 

C28 Improper police 
methods Altering the truth of the facts of a case 

C29 Improper police 
methods Falsifying or improperly manipulating police reports 
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C30 Improper police 
methods Conceal information for supervisory authorities 

C31 Abuse of informa-
tion Careless handling of confidential police information 

C32 Abuse of informa-
tion 

Unauthorized use of colleagues’ passwords or access 
codes 

C33 Abuse of informa-
tion Violation of secrecy rules 

C34 Abuse of informa-
tion Consulting confidential files for former colleagues 

C35 Abuse of informa-
tion 

Consulting confidential files for friends or family out-
side the organization 

C36 Abuse of informa-
tion Disclosing information to the media 

C37 Abuse of informa-
tion Accidentally disclosing information to criminals 

C38 Discrimination/ 
harassment Racial discrimination among colleagues 

C39 Discrimination/ 
harassment Gender discrimination among colleagues 

C40 Discrimination/ 
harassment 

Discrimination based on sexual orientation among col-
leagues 

C41 Discrimination/ 
harassment Bullying (e.g., teasing, ignoring, or isolating individuals) 

C42 Discrimination/ 
harassment Dubious compliments about appearance or clothing 

C43 Discrimination/ 
harassment Unwanted (sexual) physical contact 

C44 Discrimination/ 
harassment Sexual harassment 

C45 Discrimination/ 
harassment (Nonsexual) harassment 

C46 Discrimination/ 
harassment Physical violence 

C47 Discrimination/ 
harassment Racist jokes or insinuations 

C48 Discrimination/ 
harassment Discrimination toward the public or prisoners 

C49 Discrimination/ 
harassment Indecent treatment of the public 

C50 Discrimination/ 
harassment Gossiping about individuals 

C51 Waste and abuse Falsely reporting in sick 
C52 Waste and abuse Watching television during working hours 
C53 Waste and abuse Insufficient employee effort 

C54 Waste and abuse Drinking alcohol during working hours (excluding busi-
ness functions) 

C55 Waste and abuse Using drugs during or before working hours 
C56 Waste and abuse Careless use of organizational property 

C57 Misconduct at lei-
sure Setting a bad example during private time 
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C58 Misconduct at lei-
sure Excessive use of alcohol during private time 

C59 Misconduct at lei-
sure Use of soft drugs during private time 

C60 Misconduct at lei-
sure Use of party drugs during private time 

C61 Misconduct at lei-
sure Domestic violence 

C62 Misconduct at lei-
sure Cheating on tax forms 

C63 Misconduct at lei-
sure Visiting prostitutes during private time 

C64 Misconduct at lei-
sure Contact with criminals during private time 

I.3 Level of Businesslike Approach 

The abbreviations in the second column refer to the specific element of busi-
nesslike approach to which the question relates: DE = downsizing and 
entrepreneurship; D = decentralization; PM = performance measurement; PC = 
(use of a) planning and control cycle. 

 
Item Element  Businesslike Questions in Survey 

eb4 PM My manager would never tolerate unethical or illegal conduct to 
meet organizational goals. 

eb11 PM The management of our police force would never tolerate unethical 
or illegal conduct to meet organizational goals. 

ec12 PM My manager is alert regarding failure to meet performance targets. 

ec13 PM My manager is very much focused on the achievement of perform-
ance. 

ec16 PC My manager communicates clearly to me how to be rewarded for 
my effort. 

ec21 PM My manager pays attention to shortcomings in performance that 
require correction. 

ec22 PC My manager directs attention to irregularities in and deviations 
from what is expected from me. 

ed8 PM The organization sets realistic targets for me. 

ee1 PC I am familiar with the performance contract made by our manage-
ment with the central government. 

ee2 PC I am familiar with the performance contract for our work unit. 
ee3 PM Personal performance targets have been agreed with me. 

ee4 PM The introduction of performance management contributes to the 
quality of police work. 

ee5 PM What I consider good policing is more important to me than the 
achievement of my personal performance targets. 

ee6 PM 
The achievement of my personal performance targets is eventually 
more important to me than my contribution toward problem solv-
ing in my immediate working environment. 
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ee7 PM I regularly experience tension between my personal performance 
targets and what I consider good policing. 

ee8 PM I think it is important to meet my personal performance targets. 

ee9 PM My personal performance contract plays an important part in my 
personal evaluation. 

ee10 PM To meet my productivity target, I now fine people to whom I 
would have given a warning in the past. 

ee11 PM Working in an ethical way becomes more difficult as a result of the 
emphasis on performance. 

ee12 PM My colleagues are willing to violate the law to achieve their per-
formance targets. 

ee13 D The management of my work unit has sufficient authority in decid-
ing how they want to achieve the performance contract of the unit. 

ee14 D I have sufficient latitude in achieving my personal performance 
objectives. 

ee15 D The management of my work unit has had less latitude in deciding 
what is good policing during recent years than in the past. 

ee16 D In my work unit, line-item budgets are fixed for the performance 
of specific tasks. 

ee17 D As a result of decentralization of budgets, we can now more easily 
decide how to spend the available resources within our work unit. 

ee18 DE I cooperate closely with people in the private sector as part of my 
job. 

ee19 DE I have to do business with people in the private sector as part of 
my job. 

ee20 DE Our management contracted police tasks out to the private sector 
during recent years. 

ee21 DE Our management contracted non-police tasks out to the private 
sector during recent years. 

ee22 DE Police can be far more efficient by outsourcing part of the police 
tasks to the private sector. 

ee23 DE Police can be far more efficient by outsourcing part of the non-
police tasks to the private sector. 

ee24 DE The police can learn a great deal about management from the pri-
vate sector. 

ee25 DE Private security companies work less ethically than the police. 

ee26 PC Much time is wasted on developing and measuring performance 
standards. 

ee27 PC The four monthly management reports are very time inefficient. 

ee28 PC I receive sufficient feedback on my personal performance and the 
performance of my work unit. 

ee29 PM The performance contracts contribute to solving or reducing the 
problems in my direct working environment. 

ee30 PM My personal performance contract gives me clarity on what is 
expected from me in my work. 

ee31 DE In my work unit, we are more product and customer oriented than 
a few years ago. 

ee32 DE My work unit became more cost aware during recent years. 

ee33 DE An internal market with a charging system for services provided 
by other departments within the organization enhances efficiency. 
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ee34 DE 
Private organizations should pay their fair share of the costs asso-
ciated with labor-intensive police assistance (e.g., football matches 
and pop concerts). 
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Appendix II. Results 

II.1 Frequency of Integrity Violations 

 
Item Integrity violation Frequency 

   never only 
once rarely some 

times often 

C1 Favoritism by managers 51.0% 13.4% 24.9% 9.0% 1.8% 

C2 Unfair distribution of 
work 37.9% 13.9% 31.7% 13.4% 3.0% 

C3 
Favoring of friends or 
family outside the or-
ganization 

81.0% 8.8% 7.8% 1.8% .6% 

C4 
Accepting bribes from 
external parties during 
duty 

96.4% 2.8% .6%   .3% 

C5 
Being offered bribes 
from external parties 
during duty 

93.3% 3.4% 3.0%   .3% 

C6 Accepting money for 
delivering better service 96.8% 2.6% .6%     

C7 
Selling confidential in-
formation to external 
parties 

96.1% 2.2% 1.5%   .1% 

C8 
Use of organizational 
resources for private 
purposes 

39.0% 15.1% 36.2% 7.5% 2.2% 

C9 Employee theft of organ-
izational properties 82.2% 7.3% 9.0% 1.1% .4% 

C10 Use of work hours for 
private purposes 29.4% 15.3% 44.4% 9.0% 1.9% 

C11 
Unjustified billing of 
work hours/cheating on 
time sheets 

63.1% 15.8% 16.1% 4.1% .8% 

C12 Private use of Internet, 
email, or telephone 6.6% 17.2% 49.9% 18.4% 7.9% 

C13 
Incorrect handling of or 
cheating on expense 
claims 

87.2% 7.0% 4.2% 1.0% .7% 

C14 
Asking a colleague to 
undo a ticket given to a 
family member 

70.8% 16.5% 10.7% 1.7% .3% 

C15 Theft of lost properties 90.7% 7.4% 1.7%   .1% 

C16 
Accepting small gifts  
(< € 25) from grateful 
civilians 

51.4% 14.8% 28.6% 4.3% 1.0% 



ETHICS AND NEW PUBLIC MANAGEMENT   

136 

C17 
Accepting small gifts  
(< € 25) or favors from 
private enterprises 

64.4% 15.6% 18.1% 1.7% .3% 

C18 
Accepting larger gifts  
(> € 25) from external 
parties 

90.5% 5.6% 3.2% .4% .3% 

C19 
Accepting private dis-
counts from private 
enterprises 

80.8% 9.2% 7.6% 2.1% .3% 

C20 
Arranging private dis-
counts from private 
enterprises 

88.6% 6.0% 4.6% .7% .1% 

C21 Taking on a second job 
as a security guard 90.6% 6.0% 3.2% .1%   

C22 

Being active as a secu-
rity consultant as a 
second job in ones own 
neighborhood 

76.2% 10.9% 10.0% 2.4% .4% 

C23 
Engaging in activities 
(including side jobs) that 
pose a conflict of interest 

82.7% 12.3% 4.5% .6%   

C24 
Use of inappropriate or 
disproportionate vio-
lence 

72.6% 13.5% 11.2% 2.4% .3% 

C25 Insufficient care for 
prisoners  80.4% 11.1% 7.5% .7% .3% 

C26 Use of illegal investiga-
tion methods 82.7% 11.1% 5.8% .3% .1% 

C27 Threatening violence 
during interrogations 93.6% 5.5% .9%     

C28 Altering the truth of the 
facts of a case 78.0% 13.0% 7.5% 1.0% .4% 

C29 
Falsifying or improperly 
manipulating police 
reports 

90.9% 6.5% 1.9% .6% .1% 

C30 Conceal information for 
supervisory authorities 85.9% 10.0% 3.4% .4% .3% 

C31 
Careless handling of 
confidential police in-
formation 

71.2% 15.6% 11.4% 1.5% .3% 

C32 
Unauthorized use of 
colleagues’ passwords or 
access codes 

78.7% 9.8% 9.8% 1.5% .3% 

C33 Violation of secrecy 
rules 86.5% 9.7% 3.3% .4%   

C34 
Consulting confidential 
files for former col-
leagues 

87.7% 8.6% 3.1% .4% .1% 

C35 
Consulting confidential 
files for friends or family 
outside the organization 

82.0% 10.1% 6.5% 1.1% .3% 
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C36 Disclosing information 
to the media 94.0% 3.7% 1.7% .6% .1% 

C37 Accidentally disclosing 
information to criminals 90.6% 6.7% 2.4% .3%   

C38 Racial discrimination 
among colleagues 85.3% 8.0% 5.4% .8% .6% 

C39 Gender discrimination 
among colleagues 80.5% 9.2% 8.4% 1.6% .3% 

C40 
Discrimination based on 
sexual orientation among 
colleagues 

88.2% 7.1% 2.9% 1.4% .4% 

C41 
Bullying (e.g. teasing, 
ignoring or isolating 
individuals) 

66.5% 17.0% 12.8% 2.0% 1.6% 

C42 
Dubious compliments 
about appearance or 
clothing 

48.8% 19.7% 25.1% 5.2% 1.2% 

C43 Unwanted (sexual) phys-
ical contact 91.8% 5.1% 2.9% .3%   

C44 Sexual harassment 91.4% 5.8% 2.7% .1%   
C45 (Non-sexual) harassment 83.7% 10.3% 5.2% .7% .1% 
C46 Physical violence 93.9% 4.7% 1.2% .1%   

C47 Racist jokes or insinua-
tions 47.3% 16.8% 28.6% 5.4% 1.9% 

C48 Discrimination toward 
the public 68.1% 15.7% 14.3% 1.3% .6% 

C49 Indecent treatment of the 
public 47.7% 22.1% 26.4% 3.4% .4% 

C50 Gossiping about indi-
viduals 12.8% 16.7% 38.4% 19.4% 12.8% 

C51 Falsely reporting in sick 59.8% 15.2% 18.3% 5.3% 1.4% 

C52 Watching television 
during working hours 37.0% 17.4% 30.5% 9.7% 5.3% 

C53 Insufficient employee 
effort 33.6% 21.8% 31.1% 9.3% 4.2% 

C54 
Drinking alcohol during 
working hours (exclud-
ing business functions) 

88.3% 7.8% 3.6% .4%   

C55 Using drugs during or 
before working hours 97.9% 1.5% .6%     

C56 Careless use of organiza-
tional property 43.1% 17.6% 28.6% 8.8% 1.9% 

C57 Setting a bad example 
during private time 53.0% 19.7% 21.4% 4.8% 1.1% 

C58 Excessive use of alcohol 
during private time 50.9% 16.0% 24.1% 7.7% 1.3% 

C59 Use of soft drugs during 
private time 83.4% 9.6% 6.0% .6% .4% 

C60 Use of party drugs dur-
ing private time 90.2% 5.5% 3.6% .4% .3% 

C61 Domestic violence 94.8% 3.2% 2.0%     
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C62 Cheating on tax forms 81.6% 9.2% 7.0% 1.4% .7% 

C63 Visiting prostitutes dur-
ing private time 91.8% 5.4% 2.2% .3% .3% 

C64 Contact with criminals 
during private time 85.2% 10.6% 3.7% .3% .1% 

II.2 Acceptability of Integrity Violations 

 

Ite
m

 

Integrity violation Acceptability 

   never seldom some 
times mostly Always 

C1 Favoritism by managers 64.4% 22.2% 11.0% 1.5% .8% 
C2 Unfair distribution of work 42.4% 25.1% 28.1% 4.0% .4% 

C3 Favoring of friends or family outside 
the organization 74.5% 14.7% 9.0% 1.5% .3% 

C4 Accepting bribes from external parties 
during duty 97.4% 1.9% .5%   .1% 

C5 Being offered bribes from external 
parties during duty 98.7% 1.2%     .1% 

C6 Accepting money for delivering better 
service 95.5% 2.7% 1.2% .3% .3% 

C7 Selling confidential information to 
external parties 99.6% .3%     .1% 

C8 Use of organizational resources for 
private purposes 35.2% 24.4% 36.1% 3.8% .5% 

C9 Employee theft of organizational 
properties 95.7% 3.9% .3%   .1% 

C10 Use of work hours for private pur-
poses 31.8% 29.3% 35.0% 3.8% .1% 

C11 Unjustified billing of work 
hours/cheating on time sheets 89.5% 8.6% 1.9%     

C12 Private use of Internet, email, or tele-
phone 9.0% 25.7% 51.3% 11.0% 3.0% 

C13 Incorrect handling of or cheating on 
expense claims 95.3% 4.2% .5%     

C14 Asking a colleague to undo a ticket 
given to a family member 65.9% 20.9% 11.6% 1.3% .3% 

C15 Theft of lost properties 94.6% 4.2% 1.1% .1%   

C16 Accepting small gifts (< € 25)from 
grateful civilians 34.7% 14.4% 33.6% 12.2% 5.0% 

C17 Accepting small gifts (< € 25) or fa-
vors from private enterprises 49.5% 18.4% 23.4% 6.5% 2.2% 

C18 Accepting larger gifts (> € 25) from 
external parties 79.8% 11.3% 6.4% 1.8% .8% 
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C19 Accepting private discounts from 
private enterprises 75.7% 15.3% 6.1% 2.3% .5% 

C20 Arranging private discounts from 
private enterprises 91.2% 5.3% 2.7% .5% .3% 

C21 Taking on a second job as a security 
guard 67.4% 12.1% 14.3% 3.8% 2.3% 

C22 
Being active as a security consultant 
as a second job in ones own neigh-
borhood 

23.8% 9.3% 29.4% 21.3% 16.3% 

C23 Engaging in activities (including side 
jobs) that pose a conflict of interest 80.3% 13.6% 5.5% .5%   

C24 Use of inappropriate or disproportion-
ate violence 81.0% 14.6% 3.6% .7% .1% 

C25 Insufficient care for prisoners  88.5% 9.0% 2.4%   .1% 
C26 Use of illegal investigation methods 79.6% 13.7% 5.5% .7% .4% 

C27 Threatening violence during interro-
gations 92.3% 6.4% 1.0% .1% .1% 

C28 Altering the truth of the facts of a case 92.1% 5.8% 1.8% .1% .1% 

C29 Falsifying or improperly manipulating 
police reports 97.9% 1.9%   .1%   

C30 Conceal information for supervisory 
authorities 85.9% 11.7% 1.8% .5% .1% 

C31 Careless handling of confidential 
police information 91.4% 7.4% 1.2%     

C32 Unauthorized use of colleagues’ 
passwords or access codes 82.5% 10.1% 6.3% .8% .3% 

C33 Violation of secrecy rules 93.8% 5.2% .8% .1%   

C34 Consulting confidential files for for-
mer colleagues 83.8% 12.0% 3.8% .4%   

C35 
Consulting confidential files for 
friends or family outside the organiza-
tion 

86.7% 10.0% 2.8% .4%   

C36 Disclosing information to the media 93.5% 4.7% 1.6% .1%   

C37 Accidentally disclosing information 
to criminals 91.9% 6.6% 1.2% .3%   

C38 Racial discrimination among col-
leagues 96.2% 3.0% .7% .1%   

C39 Gender discrimination among col-
leagues 96.0% 3.4% .7%     

C40 Discrimination based on sexual orien-
tation among colleagues 96.6% 2.7% .5% .1%   

C41 Bullying (e.g. teasing, ignoring or 
isolating individuals) 90.1% 7.5% 2.1% .3%   

C42 Dubious compliments about appear-
ance or clothing 60.8% 21.7% 14.6% 2.6% .4% 

C43 Unwanted (sexual) physical contact 98.9% .9% .1%     
C44 Sexual harassment 99.3% .4% .1% .1%   
C45 (Non-sexual) harassment 96.0% 3.2% .5% .1% .1% 
C46 Physical violence 94.9% 3.5% 1.5%   .1% 
C47 Racist jokes or insinuations 65.5% 22.6% 9.7% 1.9% .4% 
C48 Discrimination toward the public 87.7% 9.2% 2.6% .5%   
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C49 Indecent treatment of the public 71.5% 21.1% 6.7% .5% .1% 
C50 Gossiping about individuals 41.0% 35.1% 19.9% 3.0% 1.1% 
C51 Falsely reporting in sick 85.6% 10.7% 3.4% .3%   

C52 Watching television during working 
hours 28.8% 23.7% 34.5% 9.0% 4.1% 

C53 Insufficient employee effort 65.3% 27.5% 6.7% .5%   

C54 Drinking alcohol during working 
hours (excluding business functions) 90.9% 6.2% 2.4% .4% .1% 

C55 Using drugs during or before working 
hours 98.4% 1.1% .3% .3%   

C56 Careless use of organizational prop-
erty 81.0% 16.7% 2.0% .3%   

C57 Setting a bad example during private 
time 66.7% 23.5% 8.3% 1.2% .3% 

C58 Excessive use of alcohol during pri-
vate time 52.7% 21.0% 17.9% 6.6% 1.8% 

C59 Use of soft drugs during private time 70.0% 12.2% 10.4% 5.0% 2.4% 
C60 Use of party drugs during private time 85.1% 8.4% 3.8% 1.8% .9% 
C61 Domestic violence 97.5% 2.2% .1%   .1% 
C62 Cheating on tax forms 82.1% 11.5% 4.7% 1.1% .7% 

C63 Visiting prostitutes during private 
time 59.6% 10.2% 13.5% 8.0% 8.7% 

C64 Contact with criminals during private 
time 82.0% 12.3% 4.5% .8% .4% 

II.3 Businesslike approach 

 
Item Statements on businesslike 

approach Level of agreement 
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eb4 

My manager would never 
tolerate unethical or illegal 
conduct to meet organizational 
goals. 

.5% 2.2% 5.2% 14.7% 38.3% 39.1% 

eb11 

The management of our police 
force would never tolerate 
unethical or illegal conduct to 
meet organizational goals. 

1.0% 4.1% 7.7% 17.8% 39.0% 30.4% 

ec12 
My manager is alert regarding 
failure to meet performance 
targets. 

2.8% 4.9% 11.2% 26.8% 41.1% 13.1% 

ec13 
My manager is very much 
focused on the achievement of 
performance. 

2.3% 4.0% 13.2% 29.3% 36.6% 14.6% 
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ec16 
My manager communicates 
clearly to me how to be re-
warded for my effort. 

7.7% 13.2% 21.2% 33.1% 21.2% 3.5% 

ec21 
My manager pays attention to 
shortcomings in performance 
that require correction. 

3.3% 9.5% 14.0% 34.2% 33.0% 6.1% 

ec22 

My manager directs attention 
to irregularities in and devia-
tions from what is expected 
from me. 

2.9% 10.5% 17.1% 32.6% 31.4% 5.5% 

ed8 The organization sets realistic 
targets for me. 2.4% 5.8% 9.6% 26.1% 47.4% 8.7% 

ee1 

I am familiar with the per-
formance contract made by our 
management with the central 
government. 

16.2% 18.2% 14.8% 19.8% 20.9% 10.2% 

ee2 
I am familiar with the per-
formance contract for our 
work unit. 

6.8% 13.0% 12.3% 20.2% 33.2% 14.6% 

ee3 Personal performance targets 
have been agreed with me. 13.5% 17.0% 13.1% 19.7% 27.4% 9.4% 

ee4 
The introduction of perform-
ance management contributes 
to the quality of police work. 

19.8% 18.1% 19.4% 22.0% 15.6% 5.1% 

ee5 

What I consider good policing 
is more important to me than 
the achievement of my per-
sonal performance targets. 

.3% 1.3% 3.3% 15.0% 42.9% 37.2% 

ee6 

The achievement of my per-
sonal performance targets is 
eventually more important to 
me than my contribution to-
ward problem solving in my 
immediate working environ-
ment. 

12.9% 28.3% 24.2% 24.0% 8.0% 2.7% 

ee7 

I regularly experience tension 
between my personal perform-
ance targets and what I 
consider good policing. 

11.5% 29.0% 17.3% 22.3% 13.5% 6.3% 

ee8 
I think it is important to meet 
my personal performance tar-
gets. 

2.2% 3.7% 7.8% 21.8% 48.6% 15.9% 

ee9 
My personal performance 
contract plays an important 
part in my personal evaluation. 

3.2% 5.3% 13.1% 31.2% 38.0% 9.1% 

ee10 

To meet my productivity tar-
get, I now fine people to 
whom I would have given a 
warning in the past. 

32.2% 27.2% 9.8% 12.2% 12.0% 6.6% 
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ee11 

Working in an ethical way 
becomes more difficult as a 
result of the emphasis on per-
formance. 

28.8% 27.8% 12.9% 13.1% 11.1% 6.3% 

ee12 
My colleagues are willing to 
violate the law to achieve their 
performance targets. 

25.9% 34.6% 15.4% 13.7% 7.6% 2.8% 

ee13 

The management of my work 
unit has sufficient authority in 
deciding how they want to 
achieve the performance con-
tract of the unit. 

6.5% 12.3% 19.4% 30.7% 24.8% 6.3% 

ee14 
I have sufficient latitude in 
achieving my personal per-
formance objectives. 

4.1% 10.8% 12.6% 35.0% 29.4% 8.1% 

ee15 

The management of my work 
unit has got less latitude in 
deciding what is good policing 
during recent years than in the 
past. 

6.3% 14.1% 12.3% 29.4% 27.6% 10.3% 

ee16 
In my work unit line-item 
budgets are fixed for the per-
formance of specific tasks. 

4.2% 9.4% 11.8% 25.4% 37.0% 12.1% 

ee17 

As a result of decentralization 
of budgets we can now more 
easily decide how to spent the 
available resources within our 
work unit. 

13.9% 21.9% 18.4% 24.8% 17.1% 3.9% 

ee18 
I cooperate closely with people 
in the private sector as part of 
my job. 

29.1% 28.1% 10.3% 13.9% 12.6% 5.9% 

ee19 
I have to do business with 
people in the private sector as 
part of my job. 

29.6% 25.1% 12.1% 14.0% 13.2% 6.0% 

ee20 

Our management contracted 
police tasks out to the private 
sector during the previous 
years. 

32.2% 26.1% 12.2% 13.6% 11.9% 4.0% 

ee21 

Our management contracted 
non-police tasks out to the 
private sector during recent 
years. 

19.0% 19.9% 11.8% 20.1% 23.2% 6.0% 

ee22 

Police can be far more effi-
cient by outsourcing part of 
the police tasks to the private 
sector. 

17.9% 22.2% 13.7% 17.6% 19.3% 9.3% 

ee23 

Police can be far more effi-
cient by outsourcing part of 
the non-police tasks to the 
private sector. 

9.1% 10.9% 11.3% 19.6% 34.1% 14.9% 
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ee24 
The police can learn a great 
deal about management from 
the private sector. 

3.5% 8.6% 9.0% 24.9% 30.4% 23.6% 

ee25 
Private security companies 
work less ethically than the 
police. 

5.5% 14.3% 21.1% 27.7% 24.3% 7.1% 

ee26 
Much time is wasted on devel-
oping and measuring 
performance standards. 

2.4% 7.4% 11.1% 23.7% 33.7% 21.7% 

ee27 
The four monthly management 
reports are very time ineffi-
cient 

1.6% 5.9% 9.0% 26.8% 32.7% 24.0% 

ee28 

I receive sufficient feedback 
on my personal performance 
and the performance of my 
work unit. 

7.0% 14.8% 13.7% 20.9% 33.1% 10.6% 

ee29 

The performance contracts 
contribute to solving or reduc-
ing the problems in my direct 
working environment. 

8.2% 18.1% 23.1% 30.3% 16.9% 3.4% 

ee30 

My personal performance 
contract gives me clarity on 
what is expected from me in 
my work. 

3.4% 10.4% 15.7% 31.5% 32.7% 6.3% 

ee31 
In my work unit we are more 
product and customer oriented 
than a few years ago. 

7.6% 9.5% 11.0% 24.6% 40.7% 6.6% 

ee32 My work unit became more 
cost aware during recent years. 3.6% 7.6% 14.6% 30.2% 35.5% 8.5% 

ee33 

An internal market with a 
charging system for services 
provided by other departments 
within the organization en-
hances efficiency. 

19.1% 22.9% 18.7% 22.9% 13.0% 3.4% 

ee34 

Private organizations should 
pay their fair share of the costs 
associated with labor-intensive 
police assistance (e.g., football 
matches and pop concerts). 

5.4% 5.2% 5.1% 11.3% 31.9% 41.1% 

II.4 Explorative Factor Analysis 

KMO and Bartlett’s Test 
Kaiser-Meyer-Olkin Measure of Sampling Ade-
quacy. .809 

Approx. Chi-Square 7465.996 
df 820 

Bartlett’s Test of Sphe-
ricity 

Sig. .000 



ETHICS AND NEW PUBLIC MANAGEMENT   

144 

Rotated Component Matrix(a) 
  Component 
  1 2 3 4 5 6 
 (EB4) .130 .516 –.212 –.133 .135 .249 
(EB11) .159 .440 –.300 –.037 .077 .210 
(EC12) .153 .765 –.032 .113 –.064 .027 
(EC13) .105 .687 .031 .062 –.039 –.090 
(EC16) .240 .590 .003 .030 .005 .104 
(EC21) –.003 .687 –.075 .046 .023 .012 
(EC22) .052 .672 .010 –.051 .051 –.001 
(ED8) .289 .316 –.151 –.115 –.104 .238 
(EE1) .334 .120 –.167 .168 –.225 .406 
(EE2) .363 .313 –.188 .027 –.183 .490 
(EE3) .477 .339 .009 –.059 –.089 .212 
(EE4) .634 .049 –.278 –.001 –.078 .015 
(EE5) –.448 .181 .294 –.010 .201 .013 
(EE6) .225 –.134 .212 .033 –.027 –.210 
(EE7) –.158 –.076 .621 .136 .007 –.031 
(EE8) .479 .077 –.162 –.075 .250 .094 
(EE9) .363 .278 .199 –.019 .219 –.051 
(EE10) .033 –.044 .638 .093 .010 –.136 
(EE11) –.057 –.116 .727 .010 –.042 .026 
(EE12) –.042 –.203 .688 .076 .007 .056 
(EE13) .168 .074 –.053 –.070 .077 .593 
(EE14) –.026 –.035 –.033 .085 .060 .687 
(EE15) –.174 .050 .345 .068 .249 –.150 
(EE16) .106 .202 .019 .103 .185 –.155 
(EE17) .313 .032 –.004 .006 –.040 .201 
(EE18) –.037 –.012 .077 .590 –.081 .105 
(EE20) –.059 .073 .105 .788 .082 –.106 
(EE21) .021 .024 .103 .711 .106 –.022 
(EE22) .086 –.020 –.001 .449 .575 .027 
(EE23) .096 .014 –.024 .359 .597 .127 
(EE24) .106 –.140 .050 –.117 .560 –.042 
(EE25) .009 .135 .256 .009 .061 –.087 
(EE26) –.422 .015 .452 –.093 .313 –.047 
(EE27) –.315 –.044 .305 –.060 .339 .256 
(EE28) .429 .326 –.063 .011 –.065 .247 
(EE29) .716 .163 –.097 .035 .008 –.019 
(EE30) .629 .181 –.116 –.140 .164 .051 
(EE31) .505 .090 –.057 –.037 .160 .175 
(EE32) .470 .172 .128 .036 .155 .023 
(EE33) .406 .071 .075 .062 .144 –.130 
(EE34) .062 .107 .047 –.013 .426 –.009 

Extraction Method: Principal Component Analysis. Rotation Method: Va-
rimax with Kaiser Normalization. 
a Rotation converged in 7 iterations. 



 APPENDIX II RESULTS 

 145

II.5 Examples of Linear and Ordinal Regression in SPSS  

 
Linear Regression (Ordinary Least Square, or OLS) 
 
Syntax: 
 
REGRESSION 
  /MISSING PAIRWISE 
  /STATISTICS COEFF OUTS R ANOVA 
  /CRITERIA=PIN(.05) POUT(.10) 
  /NOORIGIN 
  /DEPENDENT c3a 
  /METHOD=STEPWISE pmeas pman de dec ethman. 
 
Output: 
 
 Variables Entered/Removed(a) 

Model 
Variables 
Entered 

Variables 
Removed Method 

1 

ETHMAN ----

Stepwise (Criteria: Probabil-
ity-of-F-to-enter ≤ .050, 

Probability-of-F-to-remove 
>= .100).

a  Dependent Variable: SMEAN(C3A) 
 
  Model Summary 
 

Model R R Square 
Adjusted R 

Square 
Std. Error of 
the Estimate 

1 .233(a) .054 .053 .7035 
a  Predictors: (Constant), ETHMAN 
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ANOVA(b) 
 

Model   
Sum of 
Squares df Mean Square F Sig. 

1 Regression 21.365 1 21.365 43.171 .000(a) 
  Residual 372.649 753 .495     
  Total 394.014 754      

a  Predictors: (Constant), ETHMAN 
b  Dependent Variable: SMEAN(C3A) 
 

Coefficients(a) 
 

Model   
Unstandardized Coeffi-

cients 
Standardized 
Coefficients t Sig. 

    B Std. Error Beta     
1 (Constant) 1.242 .142  8.723 .000 
  ETHMAN –.187 .028 –.233 –6.570 .000 

a  Dependent Variable: SMEAN(C3A) 
 
 

Excluded Variables(b) 
 

Model   Beta In t Sig. 
Partial Corre-

lation 
Collinearity 

Statistics 

            Tolerance 
1 PMEAS –.048(a) –1.249 .212 –.045 .860 
  PMAN –.031(a) –.800 .424 –.029 .854 
  DE .064(a) 1.818 .070 .066 .999 
  DEC .008(a) .225 .822 .008 .968 

a  Predictors in the Model: (Constant), ETHMAN 
b  Dependent Variable: SMEAN(C3A) 
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PLUM - Ordinal Regression 
 
Syntax: 
 
PLUM 
  C3a_1  BY a7dich a1 a2 a5  WITH pmeas pman de dec ethman 
  /CRITERIA = CIN(95) DELTA(0) LCONVERGE(0) MXITER(100) 
MXSTEP(5) 
  PCONVERGE(1.0E-6) SINGULAR(1.0E-6) 
  /LINK = LOGIT 
  /PRINT = FIT PARAMETER SUMMARY . 
 
Output: 
 
 Model Fitting Information 

Model 
-2 Log Like-

lihood Chi-Square df Sig. 
Intercept Only 1235.024     
Final 1167.971 67.052 15 .000 

Link function: Logit. 
 
 Goodness-of-Fit 

  Chi-Square df Sig. 
Pearson 3324.025 3635 1.000 
Deviance 1167.971 3635 1.000 

Link function: Logit. 
 
 
 Pseudo R-Square 
 

Cox and Snell .088 
Nagelkerke .107 
McFadden .054 

Link function: Logit. 
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Parameter Estimates 
 

  
Esti-
mate 

Std. 
Error Wald df Sig. 

95% Confidence  
Interval 

            
Lower 
Bound 

Upper 
Bound 

Thre-
shold 

[C3A_1 
= .0] –.777 1.471 .279 1 .597 –3.660 2.106 

  [C3A_1 
= .3] –.437 1.471 .088 1 .766 –3.319 2.445 

  [C3A_1 
= 1.0] .328 1.471 .050 1 .823 –2.555 3.212 

  [C3A_1 
= 2.0] 1.941 1.486 1.708 1 .191 –.970 4.853 

  [C3A_1 
= 3.0] 3.355 1.546 4.710 1 .030 .325 6.386 

Loca-
tion 

PMEAS –.242 .112 4.682 1 .030 –.461 –.023 

  PMAN –.116 .112 1.084 1 .298 –.335 .102 
  DE .199 .096 4.277 1 .039 .010 .388 
  DEC .109 .098 1.250 1 .263 –.082 .301 
  ETH-

MAN –.461 .107 18.467 1 .000 –.671 –.251 

  [A7DIC
H=1.00] .329 .242 1.842 1 .175 –.146 .803 

  [A7DIC
H=2.00] 0(a) . . 0 . . . 

  [A1=1] .069 .222 .097 1 .755 –.367 .505 
  [A1=2] 0(a) . . 0 . . . 
  [A2=1] .759 .501 2.295 1 .130 –.223 1.742 
  [A2=2] –.330 .480 .474 1 .491 –1.270 .610 
  [A2=3] –.331 .460 .518 1 .472 –1.232 .570 
  [A2=4] .020 .456 .002 1 .965 –.873 .914 
  [A2=5] 0(a) . . 0 . . . 
  [A5=1] .337 1.132 .088 1 .766 –1.883 2.556 
  [A5=2] .127 1.150 .012 1 .912 –2.128 2.382 
  [A5=3] .246 1.164 .045 1 .832 –2.035 2.527 
  [A5=4] –.025 1.350 .000 1 .985 –2.670 2.620 
  [A5=5] 0(a) . . 0 . . . 

Link function: Logit. 
a  This parameter is set to zero because it is redundant. 
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