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ABSTRACT
This article reviews and assesses the empirical research that has been conducted over the past decade on administrative and governmental ethics in the United States. Additionally, a series of implications that might guide future scholarly investigations and could help managers strengthen the ethical environments of public sector agencies are put forward. The review is structured around five major topics: (1) ethical decision making, (2) ethics laws and regulatory agencies, (3) organizational performance and ethics, (4) ethics management, and (5) community and the ethical environment. The authors conclude that progress is being made toward building a body of knowledge in public administration ethics but that much remains to be done.
Introduction
Empirical research on public administration ethics has a short but vigorous history.(1) Prior to the 1990s, only a handful of authors were engaged in ethics research that involved systematically collecting and analyzing data. Those efforts, such as Bowman's surveys (1977; 1990) of public administration practitioners and Hejka-Ekins' (1988) study of ethics pedagogy in graduate public administration education, were laudable and valuable-yet very limited compared to the effort put into ethics theory (see Chandler, 1983; Cooper, 1982; 1984; 1986; 1987; Denhardt 1988; 1989; Dobel, 1990; 1998a; Frederickson and Hart,1985; Gawthrop, 1984; Hart,1984; Nigro and Richardson, 1990; Rawls, 1971; Rohr, 1976; 1978; 1989; Thompson, 1985; Waldo, 1974). Bowman's (1990:345) comment of nearly a decade ago about the state of empirical research on administrative and governmental ethics bears repeating: "Empirical studies form a small part of this body of knowledge . . . many of them focus on business management, have a low and perhaps unreliable response rate, poll students, do not include attitudinal data, and/or are now outdated."
The apparent if not real gap between theory and reality, at least from a logical positivist point of view, became the focus of a conference organized by H. George Frederickson in 1991. Gathering that summer in Park City, Utah, were more than one-hundred students and scholars of ethics who shared papers and debated subjects such as organizational ethics, professional ethics, governmental ethics, and culture and ethics. The conference call for participation noted that 
as ethics has received greater attention in the university, scholars have continued to work on issues of philosophy, logic and reasoning. But, many scholars are now approaching government ethics as an empirical matter subject to the traditions of scholarly research, data gathering, analysis, systematic observation, case studies, findings and inductive theory building. In many cases these scholars are testing the theories of those taking a more deductive philosophical approach. We are at the early stages of building intellectual bridges between what we think, for example, about codes of ethics, and what we know about their use and effect.
This article reviews and assesses the empirical research that has been conducted over the past decade on administrative and governmental ethics. Additionally, the paper draws on this literature to put forward a series of implications that might guide future scholarly investigations and could help managers strengthen the ethical environments of public sector agencies. Four questions guided our review and assessment: 

· What has been the primary focus of empirical research on ethics in government? What research questions are being asked? 

· How well does empirical research inform ethics theory? And, how well does ethics theory inform empirical research? 

· Are the research findings cumulative? Is progress being made toward building a body of knowledge? 

· Are there neglected or overlooked areas of study? 
Methodology
Articles published in major public administration journals are the primary data base for our study. Additionally, papers published in the volume edited by Frederickson (1993) are included since they are the products of the Park City conference. Empirical based articles published in cognate fields such as business, psychology, education, and political science are omitted-although some references are made to the literature in these fields. In the study of business ethics, for example, there is a sizeable literature of which some is certainly relevant (e.g., studies of ethical decision making). In political science, there is a modest size literature dealing with ethics but most is normative or philosophical and often deals with issues such as war and human rights (Almond, 1946; Tessitore, 1990; Mapel, 1990; Thompson, 1978; Faulkner, 1965; McKenna, 1960). There is also a body of literature on political corruption which has an empirical base and some of this literature is included in this review.
We searched for articles published in ten public administration journals for the period 1970-98.(2) The specific journals are: Public Administration Review, Public Administration Quarterly, American Review of Public Administration, Administration & Society, Public Productivity and Management Review, International Journal of Public Administration, Journal of Public Administration Research and Theory, Public Integrity Annual, Journal of Public Affairs Education, and State and Local Government Review. Figure 1 shows the total number of ethics papers published in these journals broken down by type of article-conceptual or empirical. As Figure 1 shows, there has been a substantial increase in the number of empirically oriented papers published over the past decade.
 

Figure 1   About Here

We employed an open structured approach to identify study themes or topics in the literature. As we progressed, it became apparent that there are at least five major study foci in the public administration ethics literature: (1) ethical decision making, (2) ethics laws and regulatory agencies, (3) organizational performance and ethics, (4) ethics management, and (5) community and the ethical environment.(3) We employ these foci to organize the review and assessment that follows. Table 1 provides additional details regarding authors, variables, and key findings reported in selected studies.(4)
Table 1 About Here
Ethical Decision Making
Ethical decision making is a subject of great interest to ethical theorists as well as practicing public managers. It is at the center of deontological and teleological approaches to ethics, regardless of whether one is examining Kantian ethics or utilitarianism as espoused by Jeremy Bentham or John Stuart Mill. Ethical decision making is also central to Kohlberg's (1980) stages of moral development and Thompson's (1985) possibility of administrative ethics. It is, therefore, not surprising to find that some authors draw from these theories to devise research strategies to assemble data and test hypotheses. Most notable in the public administration literature is the work of Stewart and Sprinthall (1985; 1991; 1993). 
Their 1993 study in particular collected and analyzed data gathered from students and local government managers in North Carolina in an effort to measure the level of ethical reasoning (Kohlberg theory) exhibited by these groups. They also examined differences in ethical reasoning across demographic variables of gender, race, education, age and organizational responsibilities of line/staff and level of position. None of these variables explained differences in ethical reasoning. As Stewart and Sprinthall note, "public executives in this study are no more able to identify principled reasoning than mid-level or first-line managers" (1993:217). However, what they did find is that there is a greater likelihood of higher stage reasoning when a person is familiar with the content of the problem situation, and there has been considerable discussion and analysis of the issues (1993:217). This is a good news finding for ethics educators because, in Stewart and Sprinthall's judgement, open discussion and challenge can facilitate the growth process even in such a complex area as ethical reasoning (1993:217).
Another researcher, Wittmer (1992), also explores ethical decision making by addressing questions such as: "Does ethical sensitivity result in more ethical decisions?" "What makes a person more ethically sensitive?" He tests two hypotheses:
H1: Decision makers who are more sensitive to the ethical dimensions in situations will be more likely to make ethical decisions, ceteris paribus.
H2: Information that personalizes the decision will tend to increase an individual's ethical perception and sensitivity to the moral dimensions of a situation, ceteris paribus. Personalized information is concrete and related to specific persons and the consequences for those individuals and the organization.
Wittmer employed an experimental research design involving 156 university students drawn from programs in public administration, business management, and engineering at two universities. The students were presented with an ethical case and asked to decide what they should do. Wittmer found both hypotheses supported-that greater ethical sensitivity fosters or promotes more ethical decision making and more personalized information enhances an individual's ethical sensitivity to the moral dimensions of a situation.
A third researcher, Strait (1996; 1997), investigated ethical decision making and unethical behavior with in-depth interviews and self-reporting behavior questionnaires in an effort to understand why university employees engaged in ethical or unethical behaviors. Her research questions were: Are there gender differences in ethical/unethical behavior? Does age make a difference in ethical/unethical behavior? Are employees with more years of service more/less ethical than employees with fewer years of service? Based on previous research (Ford and Richardson, 1994; Hahn, Colin and Bart, 1990), she hypothesized that (1) females would engage in more ethical behavior than males, (2) older employees would engage in more ethical behavior than younger employees, and (3) employees with longer service will be more ethical than employees with shorter service. Strait tested these hypotheses and found that only the third hypothesis was valid. She concluded that "employees with seven or more years of service did appear to behave more ethically in the overall survey results" (1997:47). She speculated that because vested employees have more time to be shaped and influenced by the policies and informal culture of their organization, they are more likely to have a stronger ethical attachment to it and are therefore less likely to engage in unethical behavior.
These three studies can be described as breaking new intellectual ground in the public administration literature. Collectively, they provide motivation to probe deeper and more systematically into ethical decision making in public administration. However, compared to the voluminous literature on ethical decision making in business administration (see Ford and Richardson, 1994), public administration scholars have much catching up to do in order to understand how and why individuals in public organizations engage in more or less ethical behavior.
Management Implications. Ethical decision making is not an immutable act. That is, managers can adopt practices in their agencies that help employees at all levels engage in ethical decision making. Higher stage reasoning, Stewart and Sprinthall remind us, can be achieved when a person is familiar with the content of the problem situation and when there has been considerable discussion and analysis of the issues. In other words, managers should provide every opportunity for members of their organizations to be engaged in problem solving and open dialogue when difficult or complex decisions need to be made.
Ethics Laws and Commissions
Unethical and illegal acts spawned by the Watergate scandal and fueled by the Iran-Contra affair and HUD scandals of the 1980s as well as less visible but equally objectionable acts of public officials in city and county governments have motivated state lawmakers to pass ethics laws. Nearly every state has an ethics statute or law, and 38 states have established ethics offices or commissions. Many cities, including mega-cities Los Angeles and Chicago, have established ethics commissions to investigate real and alleged cases of wrongdoing. The United States government has also taken action, having established the Office of Government Ethics (OGE) with the passage of the Ethics in Government Act of 1978. Now, some twenty years later, nearly 15,000 full and part-time ethics officials can be found in the federal executive branch--excluding inspectors generals offices (Gilman and Lewis, 1996:521).
These legislative and institution building efforts have not gone unnoticed by ethics researchers. Goodman, Holp, and Ludwig (1996), for example, studied state ethics laws in order to understand why some states adopt more or less stringent and comprehensive laws. They hypothesized that differences in political or institutional cultures could explain variation in state laws. Institutional cultures that foster highly professional legislative bodies, they contend, are more likely to adopt more stringent and comprehensive ethics laws than are less professionally oriented legislatures. "We posit that small, well paid legislatures, with sufficient staff, pass stronger legislation where ethical issues are concerned" (Goodman, Hop, and Ludwig, 1997:53).
Their study methodology included building a "strength of state ethics legislation" index that incorporated sixteen broad categories of restrictions present or absent in a state's ethics laws and compiling political culture measures from 1990 census data. Additionally, they employed measures of legislative professionalization such as salary, size of staff, terms, and length of session to develop a regression model to explain variance in the strength of ethics legislation. Somewhat to their surprise, they found that "the degree of legislative institutionalization and the nature of the political culture are not strong effective explanatory variables in explaining the variance in ethics strength between the states" (1997:54). The question of why there is variation in state ethics laws remains unanswered, although they speculate that "ethics legislation is a function of an ethics scandal process" (1997:55). They point to examples of significant ethics legislation passed in Ohio, California, South Carolina, Kentucky and New York after intense media coverage of a scandal.
Other investigators have focused on state ethics commissions or boards. Williams (1996) studied the Florida Commission on Ethics to assess the agency's effectiveness in training public officials, conducting ethics audits, investigating complaints, and encouraging an ethical climate by management. Based on a set of unstructured interviews with commissioners and a review of archival records of the agency, Williams concluded that the Ethics Commission was largely ineffective in all four areas. "Unfortunately," Williams (1996:71) asserts, "the commission apparently serves more effectively as a punitive agent than as an agent of constructive change."
Menzel (1996) also studied the Florida Commission on Ethics but from a different vantage point-the view from the street. That is, he surveyed persons who had filed an ethics complaint (legally referred to as complainants) and public officials (legally referred to as respondents) who were the object of a complaint. Three questions guided the research: 
1. What is the relationship between how an ethics complaint is handled and citizen trust/distrust in government? 
2. Do persons who file ethics complaints have a positive or negative experience? Are those experiences satisfactory and therefore helpful in building trust and confidence in government? Or are those experiences unsatisfactory and therefore contribute to the erosion of public trust and confidence in government?" and 
3. What are the outcomes of the ethics complaint making process?
Menzel's study methodology involved mail surveys of 303 complainants (144 responded) and 555 respondents (161 responded) in the time period of 1989-92. Among other things, he found that complainants were much more likely to say they were dissatisfied with the outcome of the complaint they filed than were respondents who were the object of the complaint.
Furthermore, neither complainants nor respondents differentiate process outcomes from substantive outcomes. How one is treated and how things turn out, regardless of whether one is the person filing a complaint or the person who is the object of the complaint, seem to go hand in hand. Finally he concluded that "the ethics complaint-making process in Florida may be widening rather than closing the trust deficit."
These studies and a handful of others (Dobel, 1993; Herrmann, 1997; Light, 1993), like those conducted on ethical decision making in public administration, can be labeled ground breaking studies. Still, investigations of ethics statutes and ordinances and agencies are much needed. Indeed it is nothing short of astonishing to note that there is not a single comprehensive scholarly study of agencies like the U.S. Office of Government Ethics (OGE). We do not know, for example, how successful or unsuccessful this office has been in fostering ethical behavior in the federal executive branch. Nor do we know to what extent the OGE has had a "ripple" influence on state and local governments or on the legislative branch of the federal government. For example, have any states followed OGE's practice of identifying a Designated Ethics Officer for each federal agency?
Management Implications. While passing ethics laws and establishing ethics commissions may discourage unethical behavior, there is little evidence that laws and commissions in and of themselves are sufficient motivators for higher order ethical behavior. Managers should not be lulled into believing that once their state or city has an ethics law or ordinance, all will be well. Fostering ethical behavior and strengthening the ethical climate of one's agency or government requires a continuous and consciousness effort. Moreover, prudent managers recognize that it is not sound advice to encourage employees to believe that so long as their actions are not illegal as defined by state/local ethics laws/ordinances, their behavior is "ok". This minimalist position encourages a "low road" mind set and a potentially disastrous approach to ethical behavior.
Organizational Performance and Ethics
Efficiency, economy, and effectiveness have been the hallmark values of modern public administration ever since Woodrow Wilson wrote his famous essay of 1887 declaring that "the field of administration is a field of business" (1887:20). Administrators, so presumed Wilson and his intellectual successors, were expected to be men and women of high moral character. Thus there was little reason to be concerned about the need to add a fourth "e"-ethics-- to this holy trilogy. But times change and ethics has become academic talk and shop talk. Indeed, it is increasingly common to find public administration graduate programs offering ethics courses and public organizations providing in-house ethics training.
At first blush one might think this trend is a result of an increasing incident of wrongdoing in government. Upon closer examination, however, one might find a more compelling explanation in the growing recognition by private and public sector managers that productive, high performing units are value driven units that place ethics high on their list of values. Insofar as such a link exists between ethics and organizational performance, prudent managers and scholars alike have focused their energies on understanding and studying the dynamics of the ethical workplace and the role that professional associations and ethics codes play in the scheme of things.
Among the first to investigate the ethics-performance linkage was Burke and Black (1990) and Bruce (1994). The former conducted an exploratory study of organizational ethics and productivity by surveying 69 executives and managers, approximately one-third of whom were from the public and nonprofit sectors. Their findings did not demonstrate a firm empirical link between ethics and performance but did motivate them to recommend that agencies should create "a leadership group focused on identifying ethical concerns and productivity measures" (1990:132). Bruce (1994) also used survey research to obtain data from municipal clerks about ethics in the workplace. Municipal clerks, according to her survey, are a highly ethical group who feel that city employees are basically ethical and highly productive. She concludes that managers and supervisors have a "substantial influence on employee ethics and, by extension, on organizational performance (1994:251).
Menzel (1992; 1993a; 1993b; 1995; 1996b) has also conducted research that probes the ethics-performance link. He surveyed several different populations-city and county managers in Florida and Texas and city and county employees in two Florida governments. One study (1993) question included: "Do ethical climates of public organizations reinforce or detract from organizational values such as efficiency, effectiveness, excellence, quality, and teamwork?" He hypothesized that as the ethical climate of an organization becomes stronger, organizational performance values such as efficiency, effectiveness, teamwork, excellence, and quality will be strongly supported. The findings led him to accept the hypothesis that an organization's ethical climate has an important positive influence on an organization's performance. 
Similar findings are reported by Berman and West (1997) in their survey of city managers and the adoption of ethics management strategies in their cities. They note that "commitment to workforce effectiveness and the adoption of pay-for-performance policies are associated strongly with ethics management practices. Efforts to decrease absenteeism and to adopt a customer-orientation also are significantly associated with ethics management" (1997:26).
Other research by Menzel (1993b;1996b) focused on the organizational consequences of ethics induced stress in the public workplace. Ethics induced stress was defined as a form of cognitive dissonance between an employee's sense of ethics and the ethical or not so ethical values found in the employee's workplace. He asked: Does ethics induced stress result in decreased employee productivity? Does it result in lower levels of job satisfaction? Higher levels of conflict? Higher levels of employee turnover? Drawing on a surveys of several hundred city and county managers in Florida and Texas, he found strong statistical associations between managers' high levels of ethics induced stress and impaired organizational performance. Specifically, as the level of ethics induced stress increases, job satisfaction decreases, organizational conflict increases, and employee turnover is likely to be greater.
Organizational consequences associated with whistleblowing have also been studied.(5) Perry (1993) notes that there has been considerable attention given to finding out how whistleblowers are treated by their organization but little attention has been given to how blowing the whistle impacts on organizational performance and control. His study set out to investigate this complex phenomenon. Drawing on archival data, interviews, and self-administered surveys in federal agencies, he found that whistleblowing "has a very limited role to play in correcting specific abuses and promoting organizational change" (1993:94). 
A more positive organizational response is reported by Zajac and Comfort (1997) who examined organizational learning strategies as responses to ethics failures. Their study of three county health departments in three states relied on field observations, interviews, and self-administered surveys. They asked: "how much and what kind of organizational learning takes place when an organization experiences ethics failure?" They developed several models of organizational ethics learning and auditing and tested them using vignettes that indicate several types of ethics failure-marginal, malicious, or symptomatic. They concluded that the greatest organizational learning effort is in response to symptomatic failure which they define as severe dysfunctions within the organization.
One response to public sector ethics failure is codification either in the form of law or in the adoption and enforcement of a code of ethics. And, as noted at the outset of this article, many states have opted for ethics laws. Advocates of codes typically presume that codes contribute to a healthy organization and thus a higher performing organization.(6) 

Bowman's surveys (1990; 1997) of practitioner members of the American Society for Public Administration (ASPA) show that practitioners strongly embrace codes and believe that they have a positive influence on organizational life. Bruce's research (1996) also adds to the believed real world impact of codes. Her study of members of the International Institute of Municipal Clerks found that clerks "rank a code of conduct as the most powerful way a city can prevent corruption" (1996:29).

In summary, there is substantial and continuing interest in probing the relationship between ethics and organizational performance. In fact, given the extant literature in public administration, this subject has probably been more fully examined than others addressed in this paper. Is it enough? Probably not. Many studies rely heavily on perceptions and attitudes and therefore only partly close the gap between what we think and what we know about ethics and organizations. Still, the work begun here is promising.

Managerial Implications. It is sometimes said that business ethics is good business. The same might be said for government ethics. Ethical government is not an oxymoron and promoting ethics in government can go hand-in-hand with efficient and effective government. Is there a perfect correlation? Probably not. No scholarly research has yet been reported that demonstrates how much ethics is needed in an organization in order to yield "X" dollars in efficiency or effectiveness. Still, the literature cited above points in a single direction - high performing organizations are organizations that embrace, indeed prosper as a result of strong ethical work environments.

Ethics Management
It may be reaching somewhat to talk about managing ethics in the same breath or manner in which we talk about managing budgets, policies, or people. And, insofar as one is defining management as "control," it is probably reaching. Yet, even the single act of developing and adopting a code of ethics or a statement of principles can be viewed as managing ethics in the workplace (Bowman, 1981). Thus ethics management is not a new enterprise. However, what is new is how we think about it. If we think about it as a systematic and conscious effort to promote ethical organizations, as Article IV of ASPA's Code of Ethics declares, then there is such a thing as ethics management.(7) If we think about it as "control," then it is quite arguable to suggest that there can be ethics management.

Bowman's research (1990; 1997) is again helpful. When he asked public managers in 1989 if their agencies had a consistent approach toward dealing with ethical concerns, he found that nearly two-thirds said their organizations did not have a consistent approach. When he asked the same question in 1996, he found that a smaller (58 percent) yet large percentage of respondents replied in the same fashion-"my agency does not have a consistent approach toward dealing with ethical concerns." Do these responses suggest that there is little in the way of ethics management in the public sector? Possibly-but not necessarily. Consider the research reported by Berman, West, and Cava (1994) and Berman and West (1997).

In 1992 Berman, West, and Cava surveyed more than 1,000 directors of human resource agencies in municipalities with a population over 25,000 to find out what ethics management strategies are employed, how they are implemented, and how effective they are. They (1994:189) posited that ethics management strategies could be placed on a continuum ranging from formal to informal. 

Formal ethics management strategies involve mandatory employee training, use of ethics as a criterion in the reward structure, and the adoption of organizational rules that promote the ethical climate, such as requiring financial disclosure and approval of outside activities. Informal ethics management strategies involve reliance on role models and positive reinforcement and are behaviorally based .

After factor analyzing the responses, they identified four categories of ethics management strategies-two of which they label as formal, one informal, and one a combination of formal-informal. The two formal strategies are code based strategies and regulatory based strategies. Adopting a code of ethics or establishing a standard of conduct would constitute a code based strategy. Using ethics as a criterion in personnel hiring and promotion and requiring approval of outside activities would reflect a regulatory based strategy. Leadership based strategies, such as demonstrating exemplary moral leadership by senior management, constitutes an informal ethics management strategy. Employee based strategies that incorporate ethics training, protect whistle-blowers for valid disclosures, or solicit employees' opinions about ethics constitute a mixed strategy.

With regard to which ethics management strategies are employed in municipalities, their findings confirm in part Bowman's research about the lack of a consistent approach-if consistent means "formal." A minority of cities surveyed reported using formal ethics management strategies while a majority said their city relied primarily on leadership based strategies-an informal strategy. But does a reliance on an informal strategy result in ineffective ethics management? Not necessarily. Berman, West, and Cava's research conclude that moral leadership strategies are more effective than regulatory or code based strategies in enabling cities to achieve ethics management objectives such as avoiding conflicts of interest, reducing the need for whistle-blowers, and fostering fairness in job assignments.

The research reported above takes several important steps toward improving our understanding and knowledge of what it means to manage ethics, how it can be done, and what outcomes agency managers can expect. But they represent only a beginning in this quest. As Berman, West, and Cava note, their study is exploratory and much more needs to be done to fully understand how to mix and match strategies to fit particular needs and circumstances. Their study is also limited to municipalities. What variation in strategies and consequences might be found in state or federal agencies? The same question could be asked of public organizations in nations around the globe.

Managerial Implications. Should formal or informal ethics management strategies be adopted? What is the best strategy to adopt? There is no one size fits all public organizations. Rather, managers will need to adopt ethics management strategies-formal or informal-that seem to best fit their organization. Although, if Berman, West, and Cava's findings are proven valid over time, comprehensive strategies are most likely to be effective. The cliche that "too much is not enough" may be an apt characterization of the size and scope of ethics strategies that are needed in the public sector. At the same time, there may be two larger, perhaps overlooked issues: (1) the failure of managers to understand that ethics management is attainable, and (2) the political willingness of managers to exercise the leadership to put ethics management strategies into place.

Community Milieu and Ethics
This study focus includes a broad range of questions regarding the community milieu in which public administration is practiced day-in-and-day-out. Some investigators, for example, ask: Are there systemic, institutional, cultural, or socio-historical influences brought to bear on the incidence of wrongdoing or corrupt behaviors? Others muse about why the incidence of wrongdoing is higher or lower in some communities than other communities. Still others question how the ethical environment of one's city or community is interwoven with the ethical conduct of public officials. Finally, there is a stream of research that examines the relationship between ethics and trust building in one's agency and community.

Political corruption was the study focus of Holbrook and Meier's (1993) research. They developed and tested four models that could explain political corruption: historical-cultural, political, structural, and bureaucratic. Using data archived by the United States Department of Justice on the number of public officials in each American state that has been convicted of corruption over a ten year period, they employed regression analysis to determine which model is the most powerful predictor of corrupt behavior. The weakest model (and in their words the "most devastating finding") is the structural model.(8) This model is essentially the traditional reform or transparency model-e.g., having state computer auditing capability of political campaigns, mandating campaign report filing, operating with initiative-referendum-recall requirements, etc. In contrast, the most powerful model is the bureaucratic model which includes measures of the total government employment, salaries of employees, budget size, and gambling arrests-with the latter being the most important variable in the model.(9)
Using similar models, Menzel and Benton (1991) examined the incidence of ethics complaints in Florida counties over a sixteen year period. Their research questions included: 

1. Are there historical or cultural factors that motivate citizens to file ethics complaints against a local government officials? 

2. Are there political factors that motivate citizens to file ethics complaints against a local government officials? 

3. Are more complaints filed against local government officials in unreformed than in reformed local governments?

4. Do officials in larger governments have more complaints filed against them than officials in smaller governments?

They tested a series of hypotheses and found that Florida residents file more complaints against local government officials in those counties experiencing high population growth, possessing a more educated public, and having unreformed county governments (i.e., less professional management).

In a separate study, Menzel (1995a) investigated the ethical environment in Florida communities by surveying (a) members of the Florida City and County Management Association, (b) citizens who filed ethics complaints, and (c) local government officials who had complaints filed against them. This research explored the ethical outlooks of these three groups to determine how congruent/incongruent their ethical outlooks were. Among the findings were that local government managers' perceptions of wrongdoing by officials at different levels of government (local, state, federal) were more similar to those of public officials who have been accused of unethical behavior than they were to those of citizen complainants. Moreover, managers cast a more wary eye on elected officials than on appointed officials. And, they perceive more wrongdoing by appointed officials than by public employees, and more wrongdoing by public employees than by colleagues in the public management profession.

How public managers, elected officials, and citizens view each other ethically and do or do not hold common outlooks may influence or condition private-public partnerships in their communities. Ghere's (1996) case study, for example, of the ethics of a public-private partnership effort to stimulate economic development in a Midwestern county resulted in ethical mismatches that cast suspicion on the entire enterprise. The case involved a contractual relationship between a county government and a local chamber of commerce and, eventually, serious ethical lapses on the part of chamber officials and serious accountability lapses on the part of the county government. Ghere's study raises poignant questions about whether or not public officials can "facilitate a flexible and collaborative relationship to enlist the market prowess of the private sector yet at the same time impose a tightly structured contract that wards off ethical abuse" 1996:618).

How far well intentioned government officials can go toward working with, indeed trusting, citizens and private sector parties in pursuit of the public interest can be a challenging if not thorny matter. Ethics researchers are not unmindful of this and have begun to probe the linkage between ethics and trust. Indeed, many observers draw a strong correlation between the ethical behavior and practices of public officials and citizen trust and confidence in government. Berman (1996) is one of those observers. 

Berman's study sought to find out how much trust there is among local government officials and community leaders, what municipal strategies are employed to increase trust levels, and how socio-economic conditions may influence perceptions of trust in local government. He surveyed city managers and CAOs (Chief Administrative Officers) in all 502 cities with a population of more than 50,000 to obtain their perceptions of trust levels. The findings indicated that "community leaders have only moderate levels of trust in local government" but that cities with a council-manager form of government experience a significantly higher level of trust than do cities with the mayor-council form of government (1996:33). 

He identifies three principal trust building strategies-communication, consultation and collaboration, and minimizing wrongdoing. Communication strategies emphasize providing information about the cities programs and performance. Consultation/collaboration strategies involve engaging community leaders via partnerships, meetings, panels, and so forth. Minimizing wrongdoing strategies emphasize the adoption of ethics codes, providing ethics training, and so forth. Strategies vary from community-to-community and no single one appears to be more effective than the other. However, there is some evidence that "using a range of strategies by local officials increases trust, even though the impact of individual strategies is modest" (1996:34). Socio-economic conditions, Berman concludes, have an influence on trust levels. Positive conditions in a community such as high economic growth and cooperation among local groups inspire trust in government. "Negative community conditions, such as economic stagnation, low income levels, racial strife and high levels of crime reduce economic and political resources .. . for dealing with community problems," contribute to a distrust of government (1996:34).

Other investigators (Carnevale and Wechsler, 1992; Daly and Vasu, 1998) have also focused on trust building within public organizations. Carnevale and Wechsler (1992), for example, build a model of organizational trust that combines characteristics of the individual (e.g., gender, salary, efficacy, etc.) and the organization (e.g., in-group status, fairness of rewards and punishment, ethical environment, etc.). Their data base involved a survey of more than 1,000 employees of a state agency responsible for issuing driver licenses and related tasks. Among other things, their findings confirmed the hypothesis that "individuals who perceive the organization as ethical in its treatment of themselves and others will report higher levels of organizational trust" (1992:480). 

Taken together, studies of community and ethics and trust building provide a firm foundation for further research. There can be little argument about the need to more fully understand what community leaders can and should do to foster ethical and trustworthy government. And, by the same measure, government leaders need to know what they can and should do to build trustworthy relationships with community leaders. The slope here, however, is complicated and slippery but surmountable.

Management Implications. Do ethical/unethical communities beget ethical/unethical government? Or is it the converse? It is, of course, just as difficult to develop a meaningful measure of an ethical community as it is of an ethical government. Still, there seems to be an inexorable logic that one is not likely to find ethical government in a community that does not embrace a strong set of ethical values. It also seems logical to suggest that no matter how difficult the challenge might be, managers in locales that do not seem to embrace strong ethical values can make a contribution to raising the ethical consciousness of members of the community by promoting and exemplifying strong ethical principles and practices in government. Empirical research on community and the ethical milieu does not provide us with clear management signals or guidelines. Rather, we are left to our sense of intuition and the rules of reason and logic to sort through this matter. Perhaps future investigations will provide us with helpful guidance.

Summary and Conclusion
Empirical research on public administration ethics ranges across a number of topics: ethical decision making, laws and regulatory agencies, organizational performance, ethics management, and community/ethical environment. Central questions addressed in these study areas include but are not limited to:

"To what extent and why do public managers engage in ethical reasoning?"

"What variables, both personal and contextual, influence ethical decision making?" 

"How have ethics laws and regulatory bodies made a difference in the ethical behaviors and practices of appointed and elected public officials?"

"How does the ethical environment of a public organization contribute to organizational performance?"

"What kinds of ethics management strategies can be employed to strengthen the ethical environment of the public organizational workplace?" 

"What is the fit or relationship between the community milieu and ethical government?" 

Answers to these questions are largely suggestive and tentative rather than definitive due to the limited amount of research conducted to date.

How well does empirical research inform ethics theory? Conversely, how well does ethics theory inform empirical research? Has the intellectual bridge between theory and reality been built? Passed over? Regrettably, the answer is "no". While some empirical research is informed by ethics theory (especially in the study of ethical decision making), most is not. Similarly, one would be hard pressed to make the case that the findings of empirical research have had a substantial influence on ethics theory. Alas more bridge building remains to be done by future investigators.

Is progress being made in building a body of knowledge in the field of public administration ethics? Here the answer is "yes"- but this task also remains largely unfinished. The pace of empirical research has quickened over the past decade but the size of the task is huge. As noted earlier, considerably more work has been done in cognate fields, especially business administration. There is, in short, much catching up to do in public administration. Empirical research on public administration ethics is still a cottage industry. Whether or when it might turn into a more substantial enterprise remains uncertain. There are, however, many encouraging signs. First, the establishment of new ethics journals such as Public Integrity and the electronic journal Global Virtue Ethics Review should stimulate ethics scholarship and promote more effective communication of ideas and findings among investigator. As it now stands, ethics research findings are scattered throughout many public administration journals. Second, the creation of the Ethics Section of the American Society for Public Administration should provide additional interest in and motivation for ethics studies. Third, the quest for a closer fit between ethics theory and empirical findings remains important and genuine. More empirical research across a broad spectrum of subjects, as this review and assessment has documented, is needed to build a cumulative body of knowledge. 

This review and assessment remains a work in progress. While we were able to track ethics articles published in leading public administration journals since 1970 and identify major study topics, we did not exhaust all subject matter encompassed in this literature. For example, there is a growing body of ethics research that focuses on similarities and differences between private and public sector organizations (see Berman, West, Cava, 1994; Wittmer and Coursey, 1996). There is also a small body of ethics research on pedagogical issues that are not reviewed in this paper (see Bowman and Menzel, 1997; Menzel, 1997; 1998a). Finally, there are new study horizons associated with rapidly developing ethical applications of information technology, the Internet, and the World Wide Web that investigators are just beginning to explore (see Cyber-Management and Public Administration symposium at http://www.hbg.psu.edu/Faculty/jxr11/98_3_1.html; Menzel, 1998b).

Beyond these developments, the research strategies for ethics scholars should include greater methodological rigor with perhaps less reliance on survey methodologies. Such rigor, of course, could include contextually rich case studies as well as trend or longitudinal analyses that were largely absent from the study methodologies examined in this paper. Also, ethics as a study subject remains sensitive to participants as well as organizations and scholarly observers. Methodologies that beget candid information and valid data are critical to the development of theory and cumulative knowledge.

There is also probably much that public administration ethics researchers can gain by more closely examining empirical studies in other fields. The literature reviewed in this paper, while not altogether uninformed by other bodies of literature, is probably not as well informed as it could be. Greater cross fertilization of ideas and study approaches across fields like business, psychology, education, and engineering is likely to benefit all.




Notes

*We would like to thank Ms. Jennifer Codo, at the University of South Florida and Mr. Xavier Marquez, Northern Illinois University, for competent assistance in collecting information for this paper. A previous version of this paper was presented at the 59th National Conference of the American Society for Public Administration, May 9-13, 1998, Seattle, Washington.

1. We define empirical research as studies that systematically collect and analyze data in order to describe important variables and relationships or test hypotheses. Empirical studies may employ diverse research methodologies-case studies, experiments, surveys, etc. and may or may not employ statistical techniques. 

2. The journals selected here do not constitute the entire universe of public administration journals. Public administration journals published in other countries, for example, are not included. However, in the authors' judgments and as reflected by published rankings of public administration journals, this collection represents the leading public administration journals published in the United States. 

3. We do not suggest that these categories are mutually exclusive but that they merely represent degrees of emphasis. 

4. The studies selected for this table do not exhaust all empirical studies but constitute a convenience sample in order to illustrate the range of topics, methodologies, and findings. 

5. There is a sizeable body of research on whistle-blowing with much of it focused on the motivation of whistle-blowers (see Brewer and Selden, 1998, for a summary of recent research). 

6. The Code of Ethics of the American Society for Public Administration, Article IV, Promote Ethical Organizations states: "Strengthen organizational capabilities to apply ethics, efficiency and effectiveness in serving the public. ASPA members are committed to:
1. Enhance organizational capacity for open communication, creativity, and dedication.
2. Subordinate institutional loyalties to the public good.
3. Establish procedures that promote ethical behavior and hold individuals and organizations accountable for their conduct.
4. Provide organization members with an administrative means for dissent, assurance of due process and safeguards against reprisal.
5. Promote merit principles that protect against arbitrary and capricious actions.
6. Promote organizational accountability through appropriate controls and procedures.
7. Encourage organizations to adopt, distribute, and periodically review a code of ethics as a living document."
7. ASPA's Code of Ethics can be found at http://www.aspanet.org/member/coe.htm 

8. They contend this is a devastating finding because the structural model is the most amendable to control and manipulation-i.e., intervention by policy makers. 

9. Holbrook and Meier explain that "greater enforcement in such areas as gambling, drugs, and prostitution will likely increase the need for police 'protection' and thus generate more bribe attempts." 

