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Abstract

This thesis explores the relationship between perceptions and experiences of corruption

within local government entities (councils) in New South Wales (NSW) from a social

policy perspective. The literature on corruption and anticorruption has evolved

exponentially in the past three decades, with much focus on how to define, measure and

regulate this complex phenomenon. Yet, limited &gntion has been paid to corruption

within the administration of local government, where dayto-day services affect the lives

I £ Al OAOEAAT 6O xEOEET ! OOOOAI EA8O 1100 pPI b
council practices, cultures and structures imact on the visibility and subsequent

management of corruption in its differentguises While some forms of corruption are

outwardly visible, others take place in plain sight, but are very much hidden.

This research took the form of a mixed methods studyndertaken between 2015 and
2016. Through synthesisation of data gleaned from an attitudinal survey completed by
frontline workers across ten different council entities in NSW, and from senstructured
interviews held with a small sample of individuals wio have experience and expertise in
governing corruption, the research identified divergences between perceptions and
experiences of, and regulatory responses to, corruption. It highlighted the ambivalent
outcomes of corruption management strategies, bothn terms of their comparative
successes and unintended consequences. The research identified that the discourse of
corruption is largely informed and mediated by external influencers, such as the NSW
Independent Commission Against Corruption (ICAC) and lidoid media, the former
focusing on the investigation and exposure of higiprofile matters, and the latter
representing such examples in sensationalised ways. This has created something of a
disconnect between how corruption is popularly understood (in tems of what it is and

is not) and how it is then situationally encountered and interpreted in the workplace.
When first-hand experiences of corrupt practices were explored with participants, it

was revealed that certain lower threshold practices (termed@ O 01 AAT A AT 00O D (
have been frequently observed. Such practices have become institutionalised as normal,
in spite of the different modes of regulatory management that are deemed to be

effective, and a broad view that the level of corruption in locajovernment is low. Many

suspicions of corruption have not been raised or pursued. Of those that have, many have



been met with an inadequate or unconvincing response, attributed to the organisational
architecture and culture, and perceptions that certaircorrupt practices must breach a

given threshold of severity to be reportable and then actioned.

Overall, this thesis makes a significant contribution to corruption studies by showing
how popular, if reductionist, frameworks of corruption, shaped by keynstitutions in
society, mediate everyday perceptionsunderstandingsand practices of corruption.
These frameworks can, and do, affect the prevention and management of this complex

social activity.

A more holistic approach to understanding organisatioal corruption is recommended
across the domains of research, education, regulation and policy, so that optimal

strategies of prevention and management can be adesigned and cedelivered.
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Preface

In defining my approach and role in relation to the topic eglored within this thesis,

) TECEO AAn O1T AT OOI x %ACAO 3AEAhf@ditm®r OAOI ET I
(Wasserman & Kram, 2009p.12). Tenkasi and Hay2008, p.49) define scholar

DOAAOGEOGET T AOO AO OAAODT OO x Eflacaderhi®ddhd practibe £ 1T O A
AT A AOA DPi ET OAAI U ET OAOAOGOAA ET AAOAT AET ¢ OE
Before | immigrated to Australia, my work within avenues of fraud prevention,

education and investigation spanned different sectors in the United Kgdom (UK), and

this influenced my fascination with, and desire to find out more about, why fraud and

corruption continue to manifest. The more | have researched these concepts

academically and seen, as well better understood, how and why they thrive vhin

different sectors and organisations, the more | continue to realise that there is so much

more to learn about why this is.

When | arrived in Australia in 2012, my intellectual interest was piqued when |
commenced fulltime employment as an Internal @budsman within the then
Warringah Councll, situated in the northern beaches region of Sydney, prior to its
merging with Pittwater Council and Manly Council in May 2016 to form Northern
Beaches Council. Despite my work experience in different UK settinggsis was my first
experience within a local government environment, and it transpired to be an
inspirational milieu for the study that forms the basis of this thesis. As a practitioner at
the coalface of a metropolitan council, | quickly came to grasp homatters of
misconductmight, or might not, be construed or interpreted asorrupt conduct in situ.
Different investigative pursuits involving corruption, publicised through media and
council communication channels, had clearly heightened council workedss Ax AOAT AOO |
corruption; yet, they did not seem to engage with the concept or practice, from an
empirical and regulatory perspective. | was not convinced that the concept of
corruption, as it was reported on by the media and discussed in select academic
publications, aligned with the perceptions and experiences of employees who might
encounter its incidence on the frontline of local government. These might include
employees, as well as senior officials, who might have a responsibility to educate on

anti-corruption strategies and regulate or govern practices of corruption. From an
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ethnographic position, the two concepts seemed incongruent; there appeared to be a
AEOATTTAAO AAOxAAT DPOAAOGEAAO OEAO 1 ECEO AA
jurisdicti onal definition and the exceptional examples of corruption that dominated

popular news.

This realisation inspired me to explore distinctions between the perception of
corruption and its multifarious realities. | was keen to explore the meanings of
corruption, both formal and informal, in the context of organisational structure, culture
and practice. | was also interested in exploring the interpretations of corruption and its
associated characteristics, informed by thirgparty publications z such as acadmic
literature, measurement indices and stories about corruption in local governmerg but

also by those who encounter or experience itsverydayness the course of their work.

| am now able to present a thesis which delves into these various aspectdiave had the
privilege of presenting many of the findings at various Australian conferences and
symposiums during the course of this doctoral program, but it has been an equally
rewarding experience to have had the opportunity to apply them to the diffeant
workplace endeavours that | have been involved with. Following my tenure at
Warringah/Northern Beaches Council, | have worked within, or consulted to, a range of
councils within New South Wales, as well as a state government department and now
within the corporate setting. These experiences have afforded me with opportunities to
apply much of the knowledge that | have acquired during the course of this doctoral

program to different educational and preventative strategies.
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CHAPTER 1: INTRODUCTION

Most anti-corruption efforts are bound to fail unless we can find more effective ways of

unpacking the problem we are seeking to addresgHeywood, 2017, p.28)

1.1 Introducing the thesis

This thesis explores how occupational corruption is perceived, interpreted and managed
within local government in New South Wales (NSW), Australia. It finds that corruption
in local government is infrequently recognised and rarely reported. On the occasi that
corruption is identified and subsequently reported, any response is lacking or is
inadequate. Local government is studied here as it is the closest level of government to
the people, with inherent opportunities for corruption to arise through daily operational
activities. This thesis highlights and unravels the complexities associated with

ATl OOOPOETTh AU Agbil OET ¢ Al O1T AEl x1 OEAOOS PA
as the accounts of those tasked with investigating and managing corruph in local
government. It accentuates the contradictions and tensions that are inherently
entwined within the organisational culture of many councils, highlighting how different
forces impact on the in/visibility of corruption and strategies designed tamanage its

incidence.

The topic of corruption is one of great interest and importance. In recent years, it has
been discussed more frequently than the economy, unemployment or poverty
(Fukuyama, 2017) Despite this degree of interest, corruption is by no means a new
phenomenon, and this thesis explores how it is subject to misunderstanding, popularly,
academically, but especially organisationally. The term has existedse the beginning
of time (Graycar & Prenzler, 2013 p.3), yet only in the last three decades has the study
of corruption gained pace(Bjgrnskov, 2011, p.135; Kuris, 2015 p.126; Wedel, 2012
p.453), primarily through the lens of its impact on economigrowth (Heywood, 2017,

p. 23) but also because it has increasingly become newsworthy and an object of public
interest. From a causation perspective, it is notable that, during this time, multifarious
examples of the damaging effects of corruption have ba cited by eminent scholars;
OPAAEAZEAAI 1 Uh EO EO AOOAOOAA OEAOG AT OOOPOEI



AT A AEEAAOEOAT ARd& Adkefnag, 19ORD) dndithe@n@ritorious and
egalitarian principles of economic distribution (Smith, 2010, p.449); corruption deters
investment (Graycar & Smith, 2011 p.3), especially in core services such as education
and health(Transparency International, 2015 p.7); corruption causes injustice and
affects quality of life, as well as addingotbusiness costs and competitioiiLee, 2006
p.221). Even petty bribery, as a form of corrupt conduct, has the ability to erode public

trust and institutional legitimacy (Dix et al., 2012 p.36).

Corruption, as a broad concept, has been referredtoasl A T £ OEA OCOAAOAOGOD
O1 AE A O avadunamAMD Aited by Johnson & Sharma, 2004.1). In 2013, just

before the commencement of this research project, corruption was estimated to cost 5%

or US$2.6 trillion of global gross domestic produatGDP)(World Economic Forum,

2012). If this sum is correct, the cost of corruption sits just outside each of the top five

ATl O1 OOEA0OS OAOPAAOEOA (hAvimudh.aE 2007) Oh thelbasBbf CI T AA
such accounts, corruption appears to be a uduitous phenomenon without jurisdiction.

And yet, despite being referred to as a single concept, corruption has different cultural
manifestations and meanings as a consequence of its situatedness; thus, who or what is

doing the defining or measuring of orruption is as important to examine as the social

contexts in which the practices materialise.

Despite the growth of academic research on corruption, there is uncertainty as to
whether such research has a direct impact on reducing corruptio(Heywood, 2017,
p.21). Hence, one might wonder what the implications are of this increase in
exploration. The aforementioned statements about its purported enormity and cost to
society do little to assist practitioners and policymakers in their efforts to map its
various forms, reduce its incidence or degree of risk, or to unravel its complexities so
that apposite solutions might be designed and delivered. Do such claims have an
empirical foundation or are they hyperbole: amplifications that reveal deep societal
misunderstandings of this phenomenon and therefore generate excessive agitation?
'l OET OCE Al OOOPOETT EO AAAI AA O1T AA OA Al i DI
OEAO AAT OAEA (AFID 20065p80),t isbfen cAed asiaééhrall term
for a number of individual practices. Such references rarely unpack the component
parts of corruption or explore the array of economic, political, historical and socio

cultural factors that mediate and contribute to its prevalence.
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The locd government sector in NSW provides an apt case study, as it is the milieu most
AOANOAT 61 U AT I PI AETAA AAT OO AU lcdriphchOO 1T £ OE
agency (ACA), the Independent Commission Against Corruption (ICAGIAC NSW,
2016, p.17). ICAC wasA OA A O A A nEdspomsedtd goowidd-community concern
AAT OO0 OEA ET OACOEOU 1 £ (eXCABW,R014b%nd was BeD OO A OET 1
first ACA to be established in Australia. Yet, despite the majority of complaints about
local governmentmade to ICAC being by members of the public, the 152 councils that
serviced a population of approximately 7.7illion residents (Australian Bureau of
Statistics, 2017c)made just 120 reports to ICAC in 201516 (ICAC NSW, 2016p.20). It
would seem thatmany councils either purposefully or inadvertently omitted to report
any suspected form of corrupt activity to ICAC, despite a statutory obligation to do so
(ICAC NSW, n.d.)Noting that council officials are well placed to identify and respond to
the risk and reality of corruption, as a consequence of their proximity to and
engagement in everyday operations, this sum of just 120 reports indicates that much
suspected corruption is failing to come to external attention and investigation; it is a
significantly minuscule number given that there are more than 54,000 local government
employees in NSWAustralian Bureau of Statistics, 2017a) Given the purported degree
of corruption in public and professional life, especially as captured in economic
portrayals and calculations, very little research focus has been paid to the peculiar lack
of reportage and equally curious dearth of investigatory responses. This thesis
therefore examines why corruption is failing to come to lighin ways one might expect,
by exploring and detailing the various factors which explain this lack of reporting and
consequent visibility. At the present time, the chronic undereporting of corruption
appears to fall under public notice without any degree of scrutiny, and remains

significantly under-researched.

In spite of the increased interest in corruption during the preceding three decades, and
the fact that ICAC has existed in NSW for almost that length of time, the study of
corruption at the local government level is relatively margnal (Masters & Graycar, 2016
p.46). Previous research has addressed corruption from a multitude of perspectives
and has proposed conceptual models germane to particular academic disciplines
(Jancsics, 2014p.358). However, few studies explicate thech nuances associated

with the notion of corruption at the grassroots of Australian local government. Salient



distinctions exist between corruption in poor countries and rich countries such as

Australia (Graycar & Monaghan, 2015)yet influential measuement indices, such as

4 0AT OPAOAT AU )1 OAOT AGETTAI 60 #1 OOOPOEIT O0AOA
cross-country comparisons(Transparency International, 2013b). These could be

construed as objective indices, with limited or conveyed elucidation ajeographical,

cultural and historical contexts. The CPI, in particular, attracts public interest

(Davidson, 2013) yet it fails to unravel multifarious factors such as geopolitical situation

or religiosity (Dreher et al., 2007 p.448), differing and situated definitions (Kurer,

2015; Philp, 2009), or cultural divergences and practicegLarmour, 2008). As an

example, cultural divergences compound ambiguities between corruption and practices

associated with giftgiving (Graycar & Jancsics, 2017 specift facet that is viably

contextualised within the multicultural context of Australia, and NSW in patrticular,

xEEAE EO EIT T A O A OEE(@@ustraiarBueauhfStatsieE | 1 6 0 DI D
2017c). The correlation between giftgiving, culture and corwption is discussed further

in Chapter2 (Section2.3.1).

It seems logical that the meanings that citizens attach to corruption are significant in
terms of understanding the complex nature of corruption. This thesis explores these
subjective meanings as they circulate and mediate the frontline of local government,
canvassing the perceptions and interpretations of employees in local government who
might observe the risks and realities of corruption during the course of their
employment. Accordingly, this thesis is not focused on why the interest in corruption
has transpired and grown in the last three decades, nor on contributing explicitly to any
debate about how corruption should or should not be defined. Of course, these issues
feature heavily in the current scholarly discourse on corruption, as explored in
Chapter2, and are influential in terms of how practitioners and policymakers
conceptualise am approach corruption management within their respective
jurisdictions. Instead, this thesis seeks to invert this dominant approach, by coming to a
grounded understanding of corruption from the inside out: to understand what
corruption means to those who® occupational role brings them into close proximity
with anti/corruption discourses and practices, and to those who may encounter or

experience its manifestations in the weave of their everyday doings, both as participants



and witnesses; and to explore th extent of any deviations and tensions that may exist

within the diverse local government sector of NSW.

"1 O Ra0F,Ep.68-69) theory of symbolic interactionismis relevant in this regard,

being a direct examination of group dynamics, meanings armbnduct, contending that if

OEA OAEI T AO OxEOEAO O O1 AAOOOAT A OEA AAOQEII
I AEAAOO AO OEAU OAA OE@BJ0E B69) ACEIACETGE AG GOFERE G
toward things on the basis of the meaning thiethese things have for them, not on the

AAOGEO 1T £/ OEA T AATETC OEAO OEAOA OEET CO EAOA
salient to this thesis, which is original in its exploration of the rich nuances associated

with corruption, as seen throughthe lens of those who work at the frontline, this being a

focus which has been sparsely explored to date. As such, the thesis seeks to contribute

to public and policy understandings of local government corruption by grounding this

concept, phenomenon angbractice within everyday meanings and workplace cultures.

On this basis, it is worth outlining the broad landscape of local government within NSW,
Il OOOOAT EA3O i1 00 PIiDOIT OO OOAOAS AEEO Al T OA
the study and the esearch methods that were employed, particularly when determining

how best to elicit views from public officials in local government.
1.1.1 Local government in NSW

Australia comprises three tiers of government: federal government, state or territory
government,and local government. State and territory governments define the powers
of local government, or local councils as they may also be referred to, and their
geographical boundariegAustralian Government, 2014) At the commencement of this
research project,the local government sector in NSW comprised 152 councils, some of
which were amalgamated in 2016, resulting in a reduced number of council entities
(N=128) (NSW Government, 2017hb) While amalgamation is a novel development in the
state of NSW, the Ausalian states of Victoria, South Australia and Tasmania have
previously experienced similar modalities of local government reform with the main
rationale being economies of scal@Baker, 2003 pp.119-120; May, 2003 pp.89-96).

Key to these changes was the erasure of boundaries between former local government
areas (LGAs), which are defined by the NSW state governméAustralian Government,

2014), but also the merging of staff, constituents, elected officials, and culturalcn
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occupational models of practice. It could be argued that this process amplified the
timeliness of this study. During any period of organisational change or restructuring,
where there is a period of administrative disruption and messiness, corruption rathe
potential to metastasise through the emergence of weaknesses in the existing
governance of controls which might have previously limited or governed opportunities
for corruption (ICAC NSW, 2017@p.7-8).

It is pertinent to note that, in additonti OEA OAAQOT 06 0 A£OACIi AT OAAR
composition, local governments are quite unique in the way they operai®ollery et al.,

2003, pp.3-4). Each council is comprised of a pool of democratically elected members,

but the day-to-day operations and admi EOOOAOEOA A&OT AOET 1 0 &£A1I1 O
manager (GM), or chief executive officer (CEQO), to perform. As such, there were 152

GMs in NSW local government at the commencement of this study, with each council

governed by an elected body.

Many wel-regarded countries today have been the focus of political corruption at one

stage or another(Johnston, 2012 pp.60-61). Yet, while there have been examples of

corrupt conduct committed by elected representatives in NSWe.g., ICAC NSW, 2014d)

the democratic election process provides opposition leaders with the opportunity to

expose corrupt incumbents(Rose Ackerman, 1999 p.142). Consequently, public

OOEOEAEI EOQUG 1T &£ AT OOOPOETT ET OEA ' OOOO0AI EAI
on the dected officials, rendering public opinion with a perception that the local

Cl OAOT T AT O EO A QEdomdnd 2014) Sendaiionaisrmdiéns such

as this do little to assist practitioners, policymakers and scholars develop their

understanding about this broadly referred to, but situationally diverse and popularly

misunderstood, phenomenon, that is categorised asorruption.

Council members are democratically elected to civic office; while their actions are
somewhat visible and accountablethe dayto-day administration predominantly takes
place out of public view. This thesis explores the occupational and administrative
workings that ensue behind the veneer of the elected domain and the higirofile

political matters that stimulate public interest. It focuses on the administrative and
operational aspects of local government, which are far less observable to the collective

population. It is here that less exceptional practices of corruption, which are less



newsworthy and of lower priority for regulatory attention, are potentially interwoven

within the administrative tapestry of a sector that is for the most part sebgoverning.

In this regard, each counciinter alia: collects rates and manages its own finances; makes
procurement and personnel decisions, including the hiring of subcontractors; collects
fines; and applies discretionary judgement to applications. Within dispersed

operational environments such as these, corrupt practices may feasibly be less
discernible, manifesting as lowlevel transgressions and conceived by the majority to be
Ol AGAAPOET T AT 10 Oi 601 AAT A8 3SOAE POAAOEAAO
sensationalised and exceptional examples that inform public opinion, but equally might
be concealed within the routheness and ordinariness of public administration. The
premise behind this argument is formulated on the basis that, if a mere 120 reports are
made to ICAC by 152 councils in NSW, one might surmise that many councils are: not
experiencing any form of corrypt conduct; dealing with the risk and reality of its
occurrence in a different way; omitting to notify ICAC out of concern for organisational
reputation or ensuing investigatory disruptions, or because the activity is not adjudged

to merit investigation; or the conduct is not designated as corrupt, but is instead

enmeshed within the everyday machinery of council operations.

In terms of how corruption is conceptualised and explored within this thesis, it is
pertinent to note key definitions of corruption that exist in the literature when seeking
to formulate a baseline on what corruption is, and how it may be researched,

understood and governed.
1.1.2 The nature and concept of corruption

In terms of dominant definitions of corruption, Transparency Internationad © OE | Bl EOOE
Ef OAODOAOAOGEI Th OOEA AAOOA (iramsp&dn§OOOOAA DI x A
International, 2018; Treisman, 200Q p.399), is notably influential. While there are well

documented problems associated with this definitional phrasing, which & discussed

further in Chapter 2, this framing and meaning of corruption has arguably influenced the

everyday discourse on corruption, especially in the last three decades of increasing

international interest (Sampson, 2010 p.262). In terms of how corrpt conduct is

designated more locally within NSW local government, the legislative framework has

important leverage, bearing down on how corruption is defined, understood and

7



OACcOI ACGAAS )y #! #6860 1 ACEOI A OEIépendidhih OAA EO Al C
Commission Against Corruption Act 1988SW) (ICAC Act) offers a definition of corrupt
conduct and places a number of accountabilities on local government, as well as on other

public authorities in the state of NSW.

Underpinning the theoretical base of tis thesis, it is pertinent to note that the

application of any definition is an inherently subjective and contingent social process

(Rose, 2018 p.229). This is relevant in the study on corruption, as a variance in

understanding exists between those whaee corruption as a structural principagagent

problem and those who see it as an offshoot of political and economic systems and
processes(Heywood, 2017, pp.22-25); in other words, a societal problem. The more

traditional idea of corruption as a societhproblem differs broadly from the notion of

corruption as a principalzagent problem, and is thought to be rare in contemporary

references to corruption (Holmes, 2015 p.1). From a societal perspective, corruption is

AOOOI AA O1 AA ATA W HE | mkdeEs2082 p.5) A& sydnftdn oAdocial

dysfunction rather than an individual pathology. Conversely, the doctrine of the

principalzagent model assumes that corruption is committed by thagentand that

corruption control rests with the principal (Groenendijk, 1997, p.207). This model

tends to focus on corrupt practices and individuals: a degree giid pro quq being a

favour or advantage granted in return for something, on the part of the agent. The
principalzZACAT O 11T AAT ABGOBIOAD AOBAGT A BOEEAAT DPOET .
ET OAOAOO ET OAAEIEI ¢ Al OOOPOEIiTh AOGO A £01 AA
OAOA OEAO OUOOAIT EAATT U Al OQRodsein@DIRERIDEA O D OI
As argued by Andvig andalleagues(2000, p.117)h OOEA DI 1 EOEAAI AT A A,
I AAAAOO 1T AU OEAI OA1 6AO AA AT 00ODPOG 8 yT OEEO
the model is limited in its ability to control corruption (Persson et al., 2012p.452) and
anti-corruption measures would be futile in a council that is already inherently corrupt

(Rothstein & Teorell, 2015 p.88).

The consideration for this thesis, and one that compounded difficulties for conducting

research of this nature, is that those within the sym of administration may not

AT T DOAEAT A OEAO OEAEO AAOEI T Oh T O OETOA T &£ G
by an outsider to be corrupt(Chibnall & Saunders, 1977p.143). This point is crucial to

the research: while corrupt behaviour might ke thought of as individualistic, its

8



institutional context means that it is often not perceived as such by those who work

within the system (MacLennan, 2005 p.165). Contemporary references might tend to

focus on specific practices that fall within the regulatory purview of the ICAC Act, in

which punishment is individually ascribed. However, it is not clear whether such

practices are disentangled from the organisabnal and cultural context of local

government. Compounding this, if everyday practices are not deemed to be in the same

1 AACOA AO OEA OUPAO 1T £ OAT OOOPOEI T8 OEAO Al I

the organisational discourse and allows thm to be normalised or routinely disregarded.

This scholarly debate intrinsically informs the position of this thesis and the rationale

behind the methodological approach utilised: the empirical examination of corruption in

local government by those who nght encounter its mundane forms and those who have

a role in managing it. Neither model is favoured within this thesis, but it seems

pertinent to accede that any notion of corruption that is restricted to being a societal

problem appears amorphous and JEEEAOI O O AEOAT OAT CI A8 YT
(1997, p.207) OEAx EO A 11 OAx1 OOEU 11T Ah OEAO OAlI OEIT (
AO A O1 AEAT PEATTIATTT 8 EO EO #&£0iI i OEA AAAE
Corruption may be the autcome of structured activity that has been institutionalised

over time, but corrupt practices may manifest from sporadic or routine actions and

behaviours, committed by individuals who do or do not see wrongfulness in their

actions. This thesis, therefoe, seeks to review corruption as a broad concept, but also to

unpack its component parts so that its complexities can be examined systematically and
responded to in nuanced waysGiven this, @proaching the research project with a

single, unifying questia did not seem to be the bestneansto achieve the research

objectives, and was considered to be potentially limited. This served as a basis for why

more explorative and inductive approach wasundertaken. Moreover, because of the

multi-method and iterative character of the primary research, | embraced a holistic and

situational and participant-driven framework for binding the main thesis around.

1.2 Research questions

This thesis explores and attempts to explain how occupational corruption is perceived,
interpreted and managed within the appointed and administrative purview of NSW local

government. In this regard, it addresses four suluestions:

9



1. How do local government employees understand the nature and prevalence
of corruption in local government?

2. What perceptions and experiences do employees have of corruption and
what explanations do they provide for its existence and management within
local government?

3. How does the organisational arrangement and culture of councils either
facilitate or hinder the incidence of corruption?

4. How do councils recognise and respond to the risk and reality of
corruption?

1.3 The study

2AAT CTEOETI ¢ OEA ETEAOAT OI U TACAQRUWAN, ATTT T OAQ
2012, p.25), a key challenge of this research project was how best to operationalise the

study of corruption, as a nuanced, subjective experience, and to elicit candid viefvom

appointed officials in a way that would be credible and enhance validity. To expand on
observations byRothstein and Torsello (2014 p.264), key challenges were envisaged in

exploring a contentious and contested topic that is not only subjectiva inature, but

arguably sensitive in the organisational realm. This is amplified when one is seeking to

explore first-hand encounters with corruption, as well as perceptions and perspectives

on the effectiveness or otherwise of organisational responses.

Accordingly, the research employed a mixed methods approach to data capture and

analysis, to elicit insights from workers and practitioners that might not be sufficiently

probed and explained by the use of one research method alone. Through integration of

results based on two divergent approacheg one attitudinal in scope, the other more

about intersubjective and biographical experience the research explored the views of

those who might see, experience and potentially report on corruption (Phask), and

those who might have a guardianship role in preventing or managing corruption

(Phase2). While the sample base in Phaskewas utilised to explore the meanings and

Ei I EAAQETT O T £ Ai bl TUAAOGS Ol2Zafpdaxrtedihdd ET ¢ AAT
topic via an anti-corruption practitioner perspective, owing to the fact that anti

AT OOODPOETT ZEAAOOOAO xEOEET DOAAOEOEITT A0OOS AO
OCOAOAEAT OH®aFKké & Hcld P083A ThA insights and experiences of the
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participants in Phase2 added considerable value to the knowledge base, by expanding
on and elucidating contextual issues that facilitate or hinder the reality and risk of

corruption and the effectiveness of efforts to address it.
1.3.1 Assumptions underpinning the developmenf this thesis

The following assumptions underpin the research undertaken for this thesis. They
highlight how the thesis will be developed through the following chapters, as a baseline

for how corruption may be situated, understood and attended to.

Baker (2003, p.119)AOOA OO0 OEAO )Y#!'# EAO OEAA A OECIT EA
AOI OOOA ET 1T AAT ci1 OAOT i AT 068 y#1 # EO bl OAl
corruption is understood and addressed by those who work within this sector, but as a

perceived authority on which practices, behaviours or activities may, or may not, be

AAGECT AOGAA AOG AOI OOET ¢ A OAT OOODPOEITI T8 OEOAOE
Australia, and its evolution during the past 30 years, coincided with the upsuegof

global anti-corruption initiatives during the same period (Kuris, 2015, p.126; Wedel,

2012, p.453)AT A A AT OT 11 AOU ET AOAAOA ET AEOEUAT 056
detrimental effects of corruption (Rothstein, 20173 p.4)8 (T xAOAOhtejo#t! #860O |
ET OAOOECAOA AT A 1T AEA DPOAI EAICAONSHRIIGR0AT A OUOG
assumes that the types of matters predominantly brought to the attention of the public

are the ones that have reached a level of pervasiveness or seriousness, ahb Such

matters are not representative of everyday, mundane corrupt events, nor do they enrich

public opinion on how cultures and social factors reify particular practices and

O1 AROOOAT AET ¢cOs8 ) #! #6 0 OEOEAI A BBOOOEO 1T £ G
OEOI OCE OAAITTEA T AAEAh &I AOOAOG 11 OEA OOGED 1|
corruption is or might be and, by virtue of this socially constructed normativity, what it

is not. The implications of this are discussed within Chaptet.

Building on this line of argument, which is explored in more detail in Chapte2, a

theoretical assumption underpinning this study is the fact that many activities

AAOCGECT AGAA AO OAT O0O0ODP OGS (Bobnkels] 201G p.A07,Glayt® 1 ACAI
& Villa, 2011, pp.435-436; Philp, 1997, p.441; Zimring & Johnson, 2005p.797). From a

legislative and regulatory perspective, the ICAC Act stipulates that corruption may be a

OAOEIT ET Al 1T £ZFZAT AA 10 xAOOAT O AEOAEDPI BT AOU AA
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Al ADPDPI EAAAT A (GACANAW, RoHay | 14AEDMDSAI OAR OAT 00O6DPO
) #! #86O0 EOOEOAEAOQOEI T Al AAEETEOEITh TAAA T10 A
decree being introduced at the inception of ICAC in 1989, it remains thaistances of

suspected corruption have not been referred to ICAC in the quantities one might expect.
Moreover, there is limited effort to understand why this might be so. Chaptér explores

the range, nature and extent of practices that have been suspedtand witnessed by

front line employees, before developing insights into why such matters have not come to

light or are otherwise institutionalised within the occupational realm. This chapter also

explores how practices less prone to the label of corrupin are subsumed within the

organisational messiness of council operations or considered unexceptional when

compared to the newsworthy forms of corruption that attract the interest of ICAC. This

chapter further identifies different social stigmas and preonceptions about corruption,

noting their degree of influence in terms of how employees react and respond to

corruption, including by reporting it, or not.

Until the point of intervention, instances of suspected corruption have continued for that
duration, with many activities not reaching the attention of ICAC or not receiving any
investigative response. These instances, therefore, remain unattended to. Chagder
describes the different factors that disrupt or enable different practices that may be
construed as corrupt, with a particular examination of the structural and cultural
elements that have a bearing on this. It explores the multifarious tensions that exist
within councils and the administrative systems that facilitate or hinder efforts to
understand and manage corruption. From there, this chapter examines the extent to
which these factors influence the willingness and inclination to manage corruption on
the part of those who have a stewardship role, as well as those who might experience

forms of corruption.

In Chapter7, the findings from each of the three preceding chapters are discussed. This
discussion reflects on the broader implications of the findings for how corruption is
understood and managed, and recommends a number of theoretical apcactical

trajectories.
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1.4 Research importance

No previous research has explored perceptions and experiences of corruption, in any
jurisdiction of Australian local government, at the depth and scale probed by this study:
the degree to which corruption manifests in various mundane forms in local government
contexts and practices; how it is perceived, understood and responded to; and whether
current anti-corruption measures are fit for purpose and address some of the situated
and intra-organisational tensions ad complexities that mediate the corruption field.

Key to this research was establishing, via a mixed method approach, whether the degree
of corruption within NSW local government is considered to be so widespread or
systemic that anticorruption endeavours have become ineffectivéKlitgaard, 2000, p.5;

Persson et al., 2012p.453), and if so, what factors might explain this.

Efforts to address corruption at the stage of it being widespread and systemic could be

metaphorically likened to the expressiom  OA1 | OET ¢ OEA OOAAT A Al 1T O

ATl OAAG 8 "U OEATh OAEI 1 AOOh DOAAOEOEITAOO
understand the rich and multifarious complexities of corruption, which would enable

them to design appropriate methods é management. Hence, the choice of

Paul( AUxT T A80 NOIT OA O1T EIT O GlidleSsohuptioibkior&ie A OE O 4,
becomes widespread or systemic, there is a need to bettenderstandcorruption.

If organisational practices are, or were at one stage, defined or seen as wrong, deviant,

even corruptz as per contemporary definitions of corruptionz then what factors

contributed to the degree of acceptance, toleration and normativity, and why were

regulatory interventions not forthcoming?

This reasoning underpins the importance and necessity of this research. The knowledge
produced will have broad theoretical and practical benefits, and will potentially have
implications for how corruption is perceived, defined and practised, in addition to how it

is managed and regulated.

1.5 Summary

This chapter introduced the study context, objectives and purpose of the thesis, and

drew attention to the nature and complexity of corruption, as a theoretical notion, a
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contested discourse and a socially situated practice. It suggested that the paucity of
reports made to ICAC by councils within the NSW local government sector is an
indicator that corruption is a socially constructed phenomenon amenable to multiple
levels ofdefinition and regulatory manipulation. Specifically, many forms of corruption,
as regarded by scholars and regulators working in this field, are failing to come to light
as a consequence of particular organisational, cultural, political, economic and sc
factors. It proposed a research question that seeks to elicit greater understanding about
this intangible phenomenon by grounding it in the experiences of those who may

encounter its multiple manifestations in local government.

Chapter2 will now proceed to examine the relevant literature in the field of corruption
studies, as a foundation for the project methods and methodology discussed in
Chapter3.
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CHAPTER 2: LITERATURE REVIEW

2.1 Introduction

This chapter explores the relevant literature associated with the objective of this study,

which is to understand:

How occupational corruption is perceived, interpreted and managed in NSW

local government

While understanding corruption is a key element tahis thesis, in terms of how it is then
researched and explored in practice, the research needs to explore underpinning
theories associated with crime prevention before unpacking the literature on
corruption. Several ideas and approaches informed the tloeetical foci of this study,
which are developed by a review of the literature that follows in this chapter. These
ideas and approaches assist in providing an analytical lens with which to explain the
complex nature and situated meanings of corruption amuag those who encounter its
incidence or potential within the organisational and administrative realm of local
government. Considered as core concepts that might inform relational thinking
(Berman & Smyth, 2015 p.127), each has the potential to inform ay conceptualisation
of corruption, the relationship between its discernibility and degree of tolerance, and

social relations of reaction or inaction.

2.2 Theoretical influences

Several theoretical concepts are influential in terms of how this thesis exploreghe
nature, level and types of corruption in local government; the symbolic meanings that
individuals ascribe to corruption; and the different explanations that might explain the
existence of seemingly deviant or corrupt practices within the workplace dture and

any corresponding proaction, reaction or inaction. These concepts are:

1 differential association theory (Sutherland & Cressey, 2004)
1  techniques of neutralisation(Sykes & Matza, 1957)

1 fraud triangle (Cressey, 1973)

1 denial theory (Cohen, 2001)
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broken windows theory (Kelling & Wilson, 1982)
crime triangle (Clarke & Eck, 2003)
routine activity theory (Clarke & Eck, 2003)

= =/ =4 =4

differential rationalisation theory (Shepherd & Button, 2018)

These theories, explained further below, are discussed accordance with
" ADOI A1960(pp.145-146)OA £AAOAT AA O1 AOI 6OO0A AO A OEOI A

two elements: theindividual and the organisationalenvironment
2.2.1 Theories associated with individuals

$O0OAxET ¢ 11 30O0EA (@D04)idifer ehtiallasséciatibroiaedry &/ich
explains how individuals interact with others and come to learn that crime and deviance
are normal social processes, this thesis seeks to make sense of the different
understandings that exist in relation to corruption and he interrelationship with
occupational status and network(Dormaels, 2015 p.596). The normalcy of deviant or
corrupt conduct becomes commonplace as individuals rationalise or neutralise their
behaviour in correspondence with the cultural script of the scial organisation or group
(Sutherland & Cressey, 2004pp.67-69). As a weldocumented component of fraud and
corruption theory (Gorta, 1998 p.76), these conceptual notions are largely influenced
as a theory to describe juvenile delinquency, but is relevant in the context of corruption,
whereby ordinary employees find ways to avoid moral culpability. Five types of
neutralisation techniques are identified: the denialof injury; the denial of responsibility;
the denial of the victim; the condemnation of the condemners; and the appeal to higher
loyalties (Sykes & Matza, 1957pp.667-669).

Sykes and Matzg1957, p.666) OOAOA OEAO OOEAOA EOGHuEdEEAAOQET |
AO OAOQOEITAI EOAQOEIT 1 068 , EEAXxEOAR OEA 11 O0ETI

# O A O QuA73)dréud triangle, which states that three categories are required to

commit a fraud: (1) opportunity; (2) pressure; and (3)rationalisation. This third
category,rationalisation, is not anex post factaneans of justifying the act, but a

necessary component that is required before or during the a¢Cohen, 2001 p.58;

Wells, 2004, pp.11-12); rationalisation is a means of mitigating or justifyirg any

illegitimacy, deviancy or wrongfulness, such that it becomes embedded as culturally
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acceptable within its socially situated contex{Chibnall & Saunders, 1977p.139; Ditton,
1977, p.149; Scott & Lyman, 1968p.54). These theories are not only neworthy in the
operationalisation of the research and in explaining the findings, they also further assist
in the search to understand whether, to what extent, and why, corruption may be

habitually perpetrated, accepted or disregarded.

Assisting this understanding, denial theory focuses on the accounts given based on an

acceptable language of motives acquired through socialisation techniquéSohen, 2001

pp.58-59)8 $AT EAl OEAT OU AOEI AO 11 3UEAO AT A - A
is consideredin this thesis in the context of whether denials are by a person or several

people, or are culturally endemic within either a particular council or across the local

Cl OAOT T AT O OAAOI 08 4EEO OEAT OU AT AOG T10 1TAA
barOA1  O(Eokskll® & Baylor, 2016), but more whether conscious or suktonscious

vocabularies indicate complicity in the denia(Cohen, 2001 p.64)T O A AACOAA 1T & (
Al ET A(Hekedn@rg 2011), that is to say, whether such factors contributéo the

DOAAOGEAA 1T £ 601 OAARET ¢o6 8 4EAOA EAOA AAAT 1 AI1
AUAS O1 A£OA O AHeffeinah, 28101, §.00@) pnt2&ning a psychological state of

mind which assumes that the individual is broadly cognisant of the situationakality

but chooses to ignore or deny i{Cohen, 2001 p.5). Feasibly, any preference for

ignoring an instance of corruption might be attributed to fear, loyalty, apathy, or any

number of factors. States of denial thereby affect reporting of and investigations into

corruption, acting as a driver to discourage reponse and thus offering a symbolic form

of complicity in or tolerance of the practice.

Should individual corrupt practices be commonplacg whether ignored, condoned or
unrecognisedOEA T A0 AEEAAO AAT OAOGIT T AOA (®DPE +AlT 1
broken windows theory. This theory focuses on the symbolic properties of crime and

proposes that if a neighbourhood window is broken and left unrepaired, people will

soon continue to walk past without noticing the buildup of gradual degradation.

Applied to corruption, this theory would postulate that any inaction by observers of

corrupt behaviour would result in the corrupt acts becoming naturalised in the

organisational culture, thereby contributing to its normalcy and regularity.
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2.2.2 Theories associatedvith the organisational environment

It follows that in seeking to explain and elucidate the different meanings and

understandings of corruption, the context and environment in which they are socially

situated needs to be considered. In this regardh¢ aime triangle, which stems from
Cohenand& A1 0T 180 jpwxwq O OOET A AAOEOEOU OEAT OU
a motivated offender and suitable target converge in an opportune place in the absence

of effective guardianship (Clarke & Eck, 2003.27). Felson (1995 p.53) defines

OCOAOAEAT OEEDPS AO OEA DPOAOGATAA T &£ AT U PAOOII

AOEIi A AT A AU AAOGATAA O1 1 AEA AOEI A 11T OA 1 EEA
moral authority or mechanism of surveillance.Guardianship may also be referred to as
OOEA DEUOEAAI 10 OUI AT T EA DPOAOGATAA 1T &£ Al ETA

i AEOEAO ET OAT OEITTATT U 1T 0 O1 ET OAT Qlisipéel 1 UQ OI
et al., 2011 p.54). This impliesthat the guardian does not need to be an actual person,

but instead may be a technology or ICAC or the media, for example, the activities of

xEEAE ET £ Of AEOEUAT 06 Ei DPOAOOEI T 08

At a local level, guardianship could be the existence or effectiveness dfieal culture, as
OUPEAZAEAA AU |1 AT ACAi A1 060 AOET O AT A 1 AAAAOOEE
is deemed to be a symbolically fundamental component in any antorruption regime.

It is based on the premise that the CEO sets and maintains anie#h tone which then

permeates into the wider organisation so that fraudulent, corrupt and unethical

behaviours are not normalised or toleratedACFE, n.d.; Deloitte, 2015; PwC, 2010)

3O0AE A TiIOEIT [ ECEO Al ECT xEOEA OGRQATAIEEFIA |
model of corruption, in that any guardianship mandate rests with the GM and their

setingofan@ OEEAAI &8 O1T 1 A8 AEEO EO A DPOAAAOEI OO O
(2017a,p.14) AOOAOOET 1T OEAO OE A fadt @dpreSuinediplinci@®E A  OT B8
earning the most from corruption proceeds.Rothstein (20173 p.14) OOAOAO OEAO OO
principals will have little incentive to change the incentives for their opportunistic

ACAT OO0 OEAO AOA AT CA Cduld befpérceitel 102D €iéh@ Rdtidn & 8 4 EO

referred to tokenistically which dilutes its importance and renders it cliched.

7EET A OEA OO0ITA AO OEA Oi P86 AT T AADPO EO Al1lOE
organisational culture, Shepherd and Buttorf2018, p.2)T AOAOOA OEAO OEAOA
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Al PEOEAA]T AT Al UOGEO 1T £ OEA AOI OOOAT AiI1TAEOQEITI
SEAPEAOA A{2@8) exaitaiioh @& @ganisational criminogenic

characteristics concludes with a theory which they refer tas differential rationalisation

theory. As an addendum to differential association theor{Sutherland & Cressey, 2004)

which focuses on the offender, differential rationalisation theory posits that

organisations employ similar avoidable rationalisationsto justify their decision not to

tackle occupational fraud(Shepherd & Button, 2018 p.18). The authors observed the

normalcy of fraud within many organisations, a practice influenced by and to some

degree synched with broader economic imperatives and #refore avoidant of any

criminal labelling.

Developing on the aforementioned theoretical concepts, the following section engages

~ N 2 oA 2z o~ £ N NN

AOEOEAAI T U xEOE OEA OAOI OAIT OOODPOEIT T 88 )

consensus of understanding andhterpretation, based on the origins of corruption, its

O
To

associated connotations, and other factors that inform perception and practice. Through
this exploration, corruption, as a concept, is deciphered and a definition is posited for

the purpose of operdionalising the findings of this thesis.

2.3 The concept of corruption and its position in this thesis

The literature on corruption is vast, with a range of disciplines providing insightful
contributions to the subject. Within this review of the literature,key works have been
differentiated by considering aspects that might add value to the questions posed by this

thesis and the approach taken.

Corruption has stood the test of time as a subject that continues to interest scholars,

practitioners, policymakers and the general public; yet, its definition, and efforts to

measure it effectively and accurately, remains a subject of much debate. There

widescale concord among experts that finding an international definition that can be

agreed upon is problematiqHeidenheimer & Johnston, 2002; Johnston, 2005; Klitgaard,

1988). This has been a topic of contestation for many yeaf¥ohnston, 2005 p.11) and

appears unresolved in the present dayRothstein & Torsello, 2014 p.2). One widely

OOAA AT A ET &£ OAT OEAT AAEET EOEITT 1T &£ AT OOODPOEI

C A KTradsparency International, 2018). This definition is by no meas a universal one,
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AOO DPOET O O Agbii OET ¢ OEEO AOOOEAOh EO EO b
diverse z i.e. historically and culturally contingentz meanings.

~ . A N~

term of unqualified ethical condemnation [and] to label any person or practice as

OAT 0O0OODPO6 EO O OOECi AOEOA OEAilabeliayadktyd T A OE
PAOOITH 10 Al Al OEOU AO OAI OO FHIPROIE AD), AEOOET
indicating untrustworthiness and unscrupulousness. Such a stigma would have

considerable implications for any person or council entity brandeds such. It

potentially undermines their reputation, credibility and virtuousness, and erodes

impressions that public servants or councils are, or might be, acting in their own

interests rather than those of the community they serve. Allegations of carption,

therefore, have the capacity to threaten basic tenets of the interaction order.

Underkuffler (2013, p.74)AT 1 OAT AO OEAO AT OOODPOEIT T OAT 1T £AOC
T Al ATU OOEAO AOEI EAO AAPOOOAA OEABYWayAOOAT AA

acts of corruption are necessarily experienced or perceived.

#1117 OAOET T O OOAE AO OEAOA caomGpbub yerlrGsl i OEA OAO
important to acknowledge that the meanings and practices associated with corruption

have changed markedlyver time and place(Wedel, 2012, p.454). This has

implications for how practices are perceived, interpreted and managed in local

government, especially given corruption has plural forms and situated manifestations.

The concept of contemporary corrupton, as Ritner(2011, p.7) argues, should not be

associated with the Machiavellian theory of corruption, which was considered to be

iTOA T &£# A Opi 1l EOEAAI DOT AT Al xEOE OUOOAI EA E
/A E (Badhap 012 p.82). In contemporary society, citA T 08 OT AAOOOAT AET C 1
arguably be incongruent with the traditional or historical notions of corruption posited

by Greek philosophers such as Plato and Aristot{®lulgan, 2012, p.25; Saxonhouse,

2012, p.39)8 I OEOOT 01 A xAO 1 AmishseAfipiublic Aucds [Buhk x EOE OE
i TOA Oy OEA AACAT AOAOGEITT 10 AEO@oi200ET T 1T &
p.75). Hindesg(2012, p.5) extends this argument, observing that since the late

eighteenth century, corruption is no longer thought ofas ® AT T AEOET 1T 1T £ OEA A
r8 AOOY EAO AAAT OOAA Oi AAOECT AGA DOl Al Ai AO
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ET AEOEAOAI Oh T O AAEAOEI OO OEAO EO 1 £O0AT OAAI
PpOOPT OA T A& EI 1 EAE O plica@oBELIdk &k cotehidradydeseardhE EO E A O
conducted on local government. By way of example, transgressions once tolerated

within an organisation and dealt with manageriallyz such as abusing sick leave or using

OEA T OCAT EOAOQET 160 Anbskza@ Golveubjget toinvesAigatior andd1 A OO

may result in disciplinary, and even criminal, actior(Anechiarico & Jacobs, 1996.5).

O#1 1 AOAO OEAO xAO 1 ACAl EO 11 x AT OOODPOG& AT A
UAAOO AciT EO OH MG\ Ui6DAREERAECTADES, A998 .81 On this
AAOGEOR OEA 1T OECET A1 AIT171 OAOCEITO 1T & Oi1 OAI A

from the meaning of corruption, which Buchan2012, p.89) argues is now largely
affiliated with misdemeanours in public office. Corruption seems to have been
subsumed within the economic and political realm, rather than the moral and ethical,
which may explain why much of the anticorruption focus is on the economic

implications.

The language of corrupton M O AEAT CAAh xEOE ET AOAAOAA OA EA<
corruption or specific practices, such as bribery, nepotism and cronyisigAndvig et al.,

2000, p.14; Mulgan, 2012 p.25) featuring heavily in the discourse of corruption. This

transition is one that isnot favoured by some scholars, who contend that this view is too

narrow or technocratic; that corruption is not akin to individual failure but rather a

societal phenomenon(Buchan, 2012 p.73; Hindess, 2001 p.7; 2012, p.11). However, if

the rhetorico/E AT OOODPOETT EO AT 1T £ZET AA O1 OEETEET C 1
Dl | EHndeds§2012 p.5; Mulgan, 20120 A | AOAPET O xEEAE DI OEOO
Al 1T OOEOOOETT EO Ai 11T AAOAA (HaBdyA999)Rhk caeckph A AT A

of corruption appears amorphous and difficult to disentangle. It potentially dismisses

individualised forms of corrupt behaviour that local government officials most likely

experience and which ultimately come to inform the way they define the situated nata

of corruption (Thomas, 1928 p.572). That said, it is argued that an exclusive focus on

AT OOOPO &A1 O0i 6 T £#/ AREAOGET OO0 Oi EOOAO OEA Oi AEA

N o ~N A oz~ L A L oA AN A s oA~

cultural elements are not disassociated from the corrupt acts or the events descrithe
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within this thesis, as structures and actions work interactively and concurrently.
Juxtaposing these two aspects that is, corruption seen as a systemiand individualised
phenomenonz allows them to be systematically examined, with the aim of
understanding not only the social practices that function to institutionalise corruption
and contribute to its persistent nature, but also the institutional structures that help

make corrupt conduct appear unexceptional or acceptable.

This dialectic of corruption underpins the following review of literature on: factors that
influence how local government employees may understand corruption; efforts to
guantify and capture corruption; and factors which might heighten awareness of
corruption, but also have an impaton its degree of pervasiveness and reification.
Through exploration of such elements, the dynamics can be better understood in terms
of their impact on efforts to manage corruption in local government, bearing in mind
that corruption is not a single, bu rather pluralised, phenomenon, and that social or

Ol EOAAS8 EiIi POAOGOEIT O 1T £ AT OOOPOE (Gorta@d0@ AT U AT O
p.13). These factors are relevant in the context of corruption as a concept with a social
meaning but with formal definitions potentially dominating the governance and
regulatory endeavours at the coalface of local government. It is in this empirical space,
in building a deeper sense of what corruption means to those who are either implicitly
or explicitly implicated in its operation, that this thesis seeks to contribute important

knowledge.
2.3.1 Defining and understanding corruption

Corrupt behaviour is often considered to be synonymous with briberyJohnston, 2005
p.6). Bribery may be the most recognisable form ofocruption, yet many other

practices have been designated as corrupt, including embezzlement, extortion, conflict
of interest, nepotism and cronyism(Graycar & Prenzler, 2013 pp.3-9). This is not an
exhaustive list, and what comes to be regarded as conptiis as much influenced by the
situation as it is by the type of perspective legal, social or morak taken up (Gorta &
Forell, 1995, p.315).

Banfield (as cited by Bjgrnskov, 2011p.136) defines corruption as being
001 ATl AECOT 001 U A Eolthis hehadalisedistaterett EnbydOdssociated
with a series of acts (e.g. criminal or ethical violations) that may not conventionally be
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perceived as corrupt. The surreptitious nature of corruption is perhaps what sets it
ADAOONKh AAET CE BAA DA ADIRDOmAdBIRVIA B.£3%)6 Yet, even this
account treats corruption as a criminal activity without acknowledging the inherent
tensions and contradictions that exist when one is seeking to define and conceptualise
corruption. Such vague and limiting definitions of corruption neglct to account for
economic and social variance¢De Maria, 2008 p.780), with bribery, as discussed
further below, being one example that is understood differently across cultures and
milieu (Larmour, 2008, p.232; Recanatini, 2011k p.46; RoseAckerman, 1999, pp.5,
53). Such influences cannot be ignored in Australia, which is a truly multicultural
nation. In Greater Sydney, which accounts for nearly twthirds of the NSW population
(TCorp, 2013 p.27), nearly 40% of all residents speak a noi&nglishlanguage at home
(Ting, 2014).

In dense areas of Greater Sydney, such as the Burwood LGA, where nearly 60% of
residents speak a norEnglish language at home, Mandarin and Cantonese feature
heavily (NSW Government, 2017a) It seems pertinent, thereforeto note the potential
influence ofguanxi, a Chinese custom incorporating gigiving obligations between
parties that activate obligations of mutual assistanc€Andvig et al., 200Q p.72). Guanxi

is an integral feature of Chinese business interactioma is based on the cultivation,
strength and endurance of relationshipgSmart & Hsu, 2008 p.177). In 2010, three
successive public inquiries were held by ICAC following their publication of guidelines to
communicate anticorruption messages in variouscommunity languages(ICAC NSW,
2010a). Each inquiry related to bribery and shared similar cultural circumstances,
which featured as mitigation by those accused. In two of these inquiries, the individuals
were of Chinese desceniCAC NSW, 2009a, 2009band in the third, the alleged corrupt
act was perpetrated by a KorearflCAC NSW, 2010b)

Companies seem to be drawing attention to issues of culture and local custom as key
contributing factors to the incidence of corruption(OECD, 2003p.135), yet itseems

that cultural explanations are treated with less patiencélLarmour & Wolanin, 2001,

p.xi) and corruption is less accepted as an excuse for differing customs and values
(Johnston, 2005 p.18). Notwithstanding, from a position of symbolic interactimism,
when one is seeking to understand different forms of interaction between human beings

(Blumer, 2007, p.70), cultural influences and interpretations seem crucial in terms of
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whether or not a person perceives their actions as corrupt, dishonest, illegor wrong.

For example,Hepkema and Booysen (1997, pl15), as cited byRoseAckerman (1999,

p.53)h T 7T OA OEAO AOEAAOU EO EI T ACAI ET #EEI An |
AAAT I PAT EAA AU T OEAO xOiI 1 CAT ET C68o0t (1T xAOAOR
considered illegal(RoseAckerman, 1999 p.53). In the Pacific Islands, behaviours

xEEAE | AU APPAAO AT OOOPO OiF 7AOO0AOT AOO AOA O
CEOET ¢6 OACAOAAA AU Ol i A T OO0OEadbOR0080 Al T OOE
p.225). Larmour (2012, p.1)A1 AEI 0 OEAO OxEAO 11T EO 1 EEA A
AAEAOGET OO0 OEAO APPAAO O1 Ai 1T OOEOOOA 1T ADPI OEO
10 AAAE AT OT AEI 60 AOOOI T AO AAAcuere AEOAOOA E
variances potentially impact upon the interpretation and understanding of corruption

and corruption-management strategies.

From a sociological perspective, actors may be operating in a way that is oblivious to the
AT OOODPOET T -gidng i dofcbnBidefedEmrgoEadeOinappropriate (Shore &
Haller, 2005, p.17)8 Yyl "AOI AT 60 ET £ OAT OEAT x1 OEh OER
personal interests and motives associated with of gHgiving and exchange are explored,;
he states:
Human interaction succumbs to the pressure of two principles, which all too often
contradict: the principle of equivalent exchange and the principle of the gift. In the
case of equivalent exchange, seilfiterest rules supreme [but] not so in the case of

the gift; here, theneeds and the rights of others are the maig perhaps the onlyz
motive for action. (Bauman, 199Q p.90)

Mauss(2002 [1950], p.50) proclaims that there are three themes of gifgiving: the

obligation to give; the obligation toreceive and the obligation toreciprocate The last of

OEAOAh OAAEDPOI AEOUh xAO A EAU 11 OEOAOQEIT & C
investigation Operation Jarek, where suppliers were focused on making public officials

AAAT ODPOUAET | (IGAENSH 2012 p.F0D) ABuAddD IS Aublic authorities

investigated, 14 were local councils, indicating the significant potential for such

influence to manifest in local government. Following the identification of what ICAC

AAAT AA O1 AA OO0 UcdnkenBadidns weie 0a®® @llEedumciis in NSW

(ICAC NSW, 2012p.8).
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2.3.2 The designation of corruption

Considering the above involvement of ICAC in identifying corruption, and how this

might impart meaning and understanding to the term, it is worth conslering how

corruption is designated in NSW from a specifically regulatory standpoint within the

public sector. Corrupt conduct is defined under sections 7, 8 and 9 of the ICAC Act, but

Ol EAI1l xEOEET )#!#60 EOOEOAEAOEITh EO 106060

Intentional wrongdoing either by a NSW public official or which affects a NSW
public official that is serious enough to be a criminal offence or warrant
disciplinary action or, for members of the NSW Parliament and local government
councillors, amount to a substantial breach foan applicable code of conduc({ICAC
NSW, 2014a)

"U OEOOOA T &£ )#! #8580 OACOI A Gériausor oifstarid) OEAO x O
milder forms of corrupt conduct would not meet the criteria for attention by the ICAC,

even if referred as an allegation This might be an important explanation for why more

cases are not referred to ICAC by councils.

Practices of corruption, as defined by the ICAC Act, include fraud and embezzlement,
which differ from practices of corruption that require collusion, sud as bribery and
nepotism, in that a single person can commit therSampson, 2010 p.267). It is argued
that corruption and fraud should be theorised distinctively(Hodgkinson, 1997, p.17);
while their distinctions may be narrow (Doig, 2006, p.118), there may well be
unintended consequences of any definitional typology. Confusion is created when
cataloguing practices that are lawfuk but otherwise ethically or morally wrongful from
most perspectivesz alongside unlawful practices. By way of exampl&raycar and Villa
(2011, pp.435-436) observe that many countries legislate against some acts of
corruption, such as bribery, fraud and misappropriation, but the legislation fails to
AAAOAOGO 1T OEAO AAOO OOAE AO ObAOQConkt@Ah AAOOA
ET OAOAOOG 8

Bribery and fraud, in particular, bestow economic benefits on corrupt participants, while

nepotism and conflicts of interest do no{Masters & Graycar, 2015p.53). The fact that

these latter examples are not unlawful does nanean they would not fall within the

1 Section 8(2) (e) and (h) of the ICAC Act respectively.
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territory of corruption (Philp, 1997, p.441; Zimring & Johnson, 2005p.797). An

important consideration for this thesis is that acts that are not legally forbidden could be
considered more morally and socially accetble (Gorta & Forell, 1995 pp.316-317).

This supports assertions made byAnechiarico (2009b, p.84) OEAO OA 11 OAAT A A
public administration has been reliance on the law enforcement model for the control of

AT OOOPOET T 8h AT A utét& dertain Pracices of cdruptidhbding O E A

I T EOOAA Z£O01T T OEAx 1T 0 OO1 OAAT 638 4EAOA AOA AA
still breach public trust, referred to by Wedel(2015, p.5)A O OEA O1 Ax Al 006PO
regard, the figurative relR OAT AA O AT OOODOET 1(vakdixh, 8014, OOI AOAI
p. 3) seems worthy of note. Beneath this umbrella of corruption, there are different

situated cultural understandings which have been undeconsidered and relatively

unexplored in the local gwernment sector. As such, any measurement or quantification

of corrupt practices becomes challenging; these challenges are explored in the next

section.
2.3.3 Measuring the immeasurable

It is argued that corruption typically takes place in secret, without wihesses and

between complicit parties, rendering it invisible (Larmour & Wolanin, 2001, p.xii).

Johnston (2012 p.61) AOCOAO OEAO OEO EO OEOOOAIT U EIDPIO
EOO ET OAT CEAT A AT A Al Al AAOOQE ludntial iegs@énkmt O1 1 A
AEE 060 EAOA AAAT AU POI @@®&L1, p.20keddotfon ¢f AET OEAE
such measurements, proxies take the form of perceptichased indices, with two of the

most widely used indices being the CPI, compiled and published by Transparency

International, and the Worldwide Governance Indicators (WGI), published bghe

World Bank Group. The following literature regarding measurement indices is explored

in terms of its usefulness to this thesis, especially in its accentuation of the problematic

nature of defining corruption and, by virtue of this, observing and addresing its

pluralised, and contextually specific, manifestations.

Transparency International claims that its CPI, which was first launched in 1995, is
OxEAAT U AOAAEOAA xEOE DOOOETI ¢ OEA EOOOA 1T £ A
(Transparency International, 2013b). By inference, therefore, the topic of corruption on

the international policy agenda was studiously ignored until this (recent) development.
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Eminent scholars argue that perceptiorbased indicators have advanced the study of

corruption (Heinrich & Hodess, 2011 p.31; Lambsdorff, 2006 p.3), yet these indicators

have also been criticised for various reasonfHansen, 2012 p.516; Hawken & Munck,

2011, p.23; Johnston, 2012p.67; June et al., 2008p.38; OECD, 2005p.10; Olken,

2009, p.950). While it is not necessary to engage with each of these different criticisms,

xEAO EO OECTI EZEAAT O &£ O OEEO OEAOEO EO OEAO
when indices such as the CPIl and WGI are reported on by the media; thus thdices are

OAEAT O OA&EI AAO O AALGAA 2008 pBY Avhilé pefceedA T OOOD OE
corruption may be indicative of a number of issues, such indices do not measure the

actual prevalence of the phenomenon itselfTreisman, 2007, p.215) but rather

O A P E b E A [De Maki&, 2008 p.781), which again will be shaped by the diverse

social meanings that underpin public understandings of corruption. Such indices do,

ET xAOAOh ET & Oi AEOEUAT 086 OEAxO AA1T OmayAi 000D

have about its perceived nature, level and impact.

As a means of contextualising this across the perceptions landscape, Transparency

) T OAOT AGET T AT 60 #0) 1 AET OAET O OEAO OEA CATACQ
has increased in recent yars (Transparency International, 2012, 2013a, 2014a, 2015).

In other studies, nearly half of surveyed participants thought that corruption had

increased in the previous three yeargGraycar, 2013 p.5; McAllister et al., 2012 p.12)

and nearly two-third s of surveyed participants (59%) thought that it had increased in

the previous two years (Transparency International, 2014b). At a more granular level,

one survey conducted in Australia claims that only 11% of respondents stated that local
governmentwasOT 1 O A O @MtAllisteh dt &.C201D P.86). In spite of these

OAOGOI 66bh EO EO 110 Al AAO OF xEAO AACOAA OEA
experiences or why there is no moral panic at this time. Only abstract and general views

on corruption exist; being broad, such views neglect to unpack the component parts of

corruption and how these then relate to different occupational milieus.

A key observation is the fact that antcorruption campaigns may have increased the
perception that corruption is on the rise, but in fact, the level may not have changed at
all (Sampson, 2010 p.265). The highly sensitive nature of corruption invariably attracts
media attention, which in turn has the effect of potentially distorting corruption
perceptions (Anechiarico & Jacobs, 1996p.15; OECD, 2005p.26). Henceforth,
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perceptions become higher than they would have been otherwig®reher et al., 2007)

Publication of egregious incidents, or the controversial or dubious practices of high

profile figureheads, are instantly newsworthy(Shoemaker & Vos, 2009p.25). They

ET £ Of 11T AA1 CcI 6AOT i AT O AiPiTUAAOG ET OAODPOAOD
may materialise. This is not the situated reality of withessed corruption, but rather a

perceived or gproximated reality. The relevance for this thesis is that a construct of

corruption is created and the problem then becomes one in which corruption is reified

by impressions of it rather than actual encounters with it. The result is that lovievel
infraAOETT O AT A AT 1T AOAO PAOAAREOGAA AO 1 AOGO EAOQI A
identified as corrupt, as they are considered separate and distinctive from the

scandalous forms of corruption which predominantly inform public opinion(Berger &

Pullberg, 1965 p.64). These complexities are unravelled further below.
2.3.4 Practices of corruption and their degree of classification

Drawing on their distinction between corruption in poor and rich countries, Graycar and

| OOOAcCAG6h AOO AOEAAOU EO EOOO 1T A AAOGACIT OU 1
has an economic benefit, unlike practices such as nepotism and conflict of interest

(Masters & Graycar, 2015p.165); it is frequently referred to synonymously with

corruption (Johnston, 2005 p.6), which means that other forms of corruption may not

be front-of-mind and so may not be of paramount concern. What is significant for this
OEAOEO EO xEAOEAO OEEO [eAdionADoeskhbmeddved | 1 AT U
harm, obviousness or economic implication of an act, such as bribery, correlate to its

degree of visibility and rifeness?

In a study conducted in the Australian state of Victoria, the most frequently identified

I DBl OOO0T EOEAO &I O Al OOOPOEIT xAOA OAI 1T £ EAO
ET &£ Oof ACGET T h AAOOA 1T &£ AEOAOAOEIT AT A EEOETC
(Graycar, 2013 p.2). Bribery was not recognised as an act that was prevalent, with only

4% of respondents suspecting it to be taking place and less than 1% personally

observing it (Graycar, 2013 p.2). However, over half of all respondents (54%)

considered that bribery was the corrupt act that had the most damaging effects

(Graycar, 2013 p.15). This may signify a lack of understanding about the harms of
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other forms of corruption, or whether indeed public officials even associate these

practices with corruption.

Disentangling the elements of corruption, instead of referring to it as a broad
phenomenon, was a key consideration in the context of the resedr problem posed by

this thesis. In the absence of a robust typology, which seeks to classify different

practices of corruption, the concept of corruption appears to be broad, diverse and
unquantifiable (Gorta, 2001, p.14). The term evidently means di#rent things to

different people, be they members of the public, employers, regulators or frontline
employees. Hence, any devised typology is limited in its usefulness, as it is dependent on

how corruption is culturally understood, then recognised, repored and managed.

Building on observations byRothstein and Torsello (2014 p.264), a key challenge in the
approach to research of this nature was how best to examine firdtand encounters and
observed practices of corruption from those who might work irthe field. In framing the
design of the research and approach to the subject matter, inspiration was derived from
the TASP framework (types, activities, sectors, places), which proffers an alternative
unit of analysis to the perceptionbased indices(Graycar & Prenzler, 2013 p.11;

Graycar & Sidebottom, 2012pp.385-386). The TASP method of classification is a

working framework for evaluating a corrupt event, defined as follows:

The event may arise from structural features, in which corruption is emhgded in
processes and tolerated, sometimes it is situational and fleetingly opportunistic.
Sometimes the participants are willing, so the behaviour involves collusion,
sometimes one participant is unwilling, and thus the behaviour is extortionate.
(Porter & Graycar, 2016 p.425)

This method of classification was significant when considering potentially corrupt

events; however, building on salient viewpoints noted within the anthropological

literature, contextualisation was considered to be necessary irhe analysis of

corruption. As an exampleTorsello and Venard (2016 p.37) state that anthropological

[that corruption is] a dynamic social reality linked to its ©cial and political

AT GEOTT1 A1 6h xEEAE AU 1T AOOOA AEAT CAO 1T OAO OE
research project and highlighted a need to elicit subjectively meaningful responses from

project participants, while simultaneously examining the le@al government landscape

and the different corrupt events which might transpire in a council environment.
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In consideration of these observations, one particular focus of this research was
investigating: whether these factors are acknowledged by local gexnment employees,
and if so, to what degree; and whether the concept of corruption is concentrated on the
more spectacular forms of corruption that are investigated by ICAC and then
subsequently sensationalised by the media. This latter aspect is discedsbelow in

terms of its potential impact on perception, understanding and cognition.
2.3.5 Sensational corruptionz the influence of the media

The media plays a fundamental role in exposing corruptio(Grimmelikhuijsen &

Snijders, 2016 p.345)totheextenttE AO EO EO OPAOEADPO OEA 1100
DOAI EA AOI OOOA &1 O OEA AE OAGuptdA ®EIpi3ss). £ AEOAT O
However, inconsistent media reporting has resulted in a distortion of public perceptions

about corruption (Masters &Graycar, 2015 p.173), with various factors affecting this.
Dormaels (2015, p.596) AOCOAO OEAO OOEA T AAEA 8 APDPI EAO
All EETAO T &£ bDbOAIEA OEOOAOQGETT O OmRAIB, AOA OEA
p. 348) argues thatO A Jcddriiption programs based on principafagent models do not

differentiate between corruption and functional deviance but frame all informal, i.e.

ET OOAT OPAOAT Oh AAEAOET OO AO bi OAT OEAI T U AT OO
Loves(2015, p.159) contendsOEAO OOEA | AAEA AAT AEOOI 006 OER
events and investigations by pursuing their own agendas, which often distort and

Ei DAAO POAT EA 1 PETETT068

y#! #8380 DPDOAAOEAA 1T &£ EIT 1 AET C EAAOET ¢O ET bDOAI
hearings expose corruption and encourage proactive antiorruption behaviours (Aulby,

2017, p.1). However, when media reporting of these events is disproportionate,

sensationalised and focused on the salacious details which attract viewers and readers

(Wilson et al., 2017 pp.282-283), the public discourse is limited to a narrow rhetoric

that focuses on individual pathologies, greed and power. The implication for this thesis

EO OEAO AT U 1 AAEA &£ AOO AAAT I AO OUlTigeOEA EI

1 O AARO OEAx O1T 1 AOGEET ¢ ET (Mdihieden, 1997pRWAE EO AT 1
A celebrification of political or high-profile figureheads being publicly prosecuted is not

disregards the broader implications of pluralistic practices of corruption, but diverts
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attention away from their existence in various situations, structures and relationships
(Clammer, 2012 p.117). This has the potential to create a disconnect wh what council
employees experience, ando, daily. It also widens the gap between the more
exceptional forms of corruption that attract media interest and pursuit by ACAs, with

those that might be more mundane or nuanced. This perception gap is eluciddtbelow.
2.3.6 The perception and situated reality of corruption

In their study of corruption compared between poor and rich countriesGraycar and

Monaghan (2015 p.592) note that in poorer countries, perceived levels of corruption

AOA AOOOEAROBAODOEIOT EOAAEEAE EO AEOOET AOI U A
levels of corruption in more affluent countries such as Australia. That is to say, in richer

countries, the perceived level of corruption is more subjective and not necessarily based
onfirst-hand or personal experiences with different practices of corruptior(McAllister

et al., 2012 p.12; Van de Walle, 2008p.233). For example, in the case of bribery, 4% of

people surveyed in Australia reported paying a bribe for a public service, whereas in

India this figure is as high as 69%Transparency International, 2017, pp.16-17). When

different corrupt practices are further examined in this context, Zimring and Johnson

(2005, p.802) OA £ZAO O1T AAOO OOAE AO AOEAAOU AO AAET ¢
AEZEZEAOAT O O OOOAOI A AT A EEAAAT AAOOAOGER OOA
OEAU OAOI OEME OQADPODBPBECOOA 4EA AOOET OO0 AiT1C
proportion of corrupt acts in complex and developed societies than in less developed

T AOEI 1 08h xEEAE OEAU AOOOEAOOA-stduis offerdiglgh AAADO
in developed nationsZimring & Johnson, 2005 pp.802-803). An example might be

abuse of public office, which is more prone to detection in developed natioridndvig et

al., 200Q p.82). Heidenheimer(2009, p.142) offers a reason for why this may be,

OOAOGET C decdnplexdi® Behwork of social interaction and the more

complicated and diverse the ways that tangible benefits can be exchanged, the less likely

EO EO OEAO PAOOEAOI AO AAGETT O AAT Al AAOI U AA
of corruption, such as bribery, keeps a focus on easily designated practices, and shifts

attention away from more complex forms of corruption being enacted by employees

who have a higher status or more influenc€Kurczewski, 2004, p.163). In this regard,

hierarchy and complexity feature as key influences affecting the determination of

corruption within local government.
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The literature in this regard is germane to this thesis, in terms of how the concept of
corruption is interpreted and experienced by employees athe frontline in local
government and whether efforts to address corruption are based oa priori knowledge
of corruption or empirical data. As a means of developing this theme, the literature
review below explores recent historical interventions that mayhave led to different

knowledge-building outcomes.
2.3.7 The emergence of corruption studies

Galtung (2001, p.191)AT T OEAAOAA OEAO OEAOA xAO Al OAOOD
of the Cold Watr, also referred to by Wed€P012, p.453) as the debut of the

OA1T OEAT OOOPOET 1T E@oADWNIQNAO h OBA A Stbiiptk®IOE AT OE

i 7T OAT A1 O6 8 /1T OEE00, pAOEAAA O3 AEAOTI DAOGAOU EI
xEOE EO A TAx 1 AT COACAh A TAx xAU 1T £ OEETI EEI
Sampson (2010, p.262) OA AA OO O1 OEE QT OP@DIOED G A OA @ hO Al GH
referred to throughout this thesis. Within this new discourse, concepts of transparency,
accountability and corruption have been increasingly researchefLyrio et al., 2018

p.512) and written about (Rothstein & Varraich, 2017 p.7).

While Sampson(2010, p.262) questions why the issue of anticorruption suddenly

AARAAAIT A OET 66h TTA 1T £ OEA PEOI OAl 111 AT 60 EI
was when a forrmer World Bank president, James D. Wolfensohn, stated at the annual

i AAGET C 1 & OEA 7101 A "ATE EI poweh O AGEO 11
AAT AAO 1T A& (WofldBank eréup,2016) At this time, corruption was deemed to

be a global probém (Johnson & Sharma, 2004p.1) and Mr WolfensohnE AA OAT 1T £01 1 O
head on a topichat OEA AAOAIT T i AT O AT i i O1T EOQU EAA 111¢C
(Bhargava, 2006 p.341)8 4EA OAd x1 OA x AQgAmvyeti, 2080EOT 1 U |
p.6) and from that time, concerted efforts to measure and address the phenomenon

arose.

0EOI OAlT AO OEEO OEIi A xAO OEA OEOA 1T &£ '#! 08
oftheantrAT OOODOEIT T |11 OAT AT O (defSoB& 2010p.B)ranyOx 1  AAA
have emerged from a corruption scandal or integrity crisigHuberts et al., 2008 p.271).

7TEAT Al AOOAOGOI AT O T &£ 1 OOOOATI EA8O O. ACET 1T Al

I AOAOOGAA OEAO .37 OPI OOAOOAO OEAIa®OOI 1 CAOO E
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Cl OAOT T AT O AAOGAA 11 bDOOA 1 OI (BrAvd, 200& p.&87).0A ET OA
However, Sampford and colleague@005, p.101) contend that the success or failure of

integrity institutions is dependent on the nature and strength of the integry networks,

not just the formal presence of those agencies. Such perspectives might impart a public
DAOAADPOEI 1T AAT 6O OEI OACOEOU E1T OOEOOOEI T 086 OE
of assurance that the totality of corruption in local governmat is, and will continue to

be, exposed and addressed. The significance for this thesis is what degree of reliance is

bl AAAA 11T H)Y#! #h AO OEA AT 01 OOUB Ccandeh OAOAT I #1
(Bhargava, 2006; World Bank Group, 2016)a considergion explored in this thesis is

whether ICAC is viewed (and performs) as the panaceamuire.

)y #! # EAO A£EET EOA OAOI OOAAOh xEOE Al ET OAOOECA
OUOOAT EA8 AT OOOPOET T N EAT AAh EOQowerAl AAOA EO
Pressure on its resources has been heightened in recent times, affecting what matters

ICAC selects to investigate and those it chooses to disregdf@AC NSW, 2016p.3). As

Y #!1 #8680 Al AOGO EO 11 OOAOEI 60 Adiinvéstedidthel E A &
mapping and tackling ofeverydaycorruption, other than from an advisory perspective.

, T AAT CT OAOT I AT O EO A OAAOGI O OEAO Z£AI1 O xEOE
I AOAOOGAA OEAO OA &I OI A0 ) #1 H1AEI OEAOEENARDGT BE
AAOAT AA 1T £ OAAT bPi xAO6 1T OEAO OE iCripp©H2008EA x OA1
p. 20, cited by Masters & Graycar, 2016.47).

b

The integrity framework in the NSW public sector incorporates other agencies besides
ICAC;these include the Office of Local Government (OL&)he Office of the NSW

/' 1T AOAOI AT AT A OEA ' OAEO /| AEEAAS )y O EO AOCOA
OAOPT 1T OEAT A &£ O Al i AAOQE T (Rublic Fe€ick Bthndad O AT A A
Commissione, 2010, p.xi), but each has a determinate remit and suite of

responsibilities.

NSW was the first Australian state to establish an ACA in the form of ICAC. It was
influenced by the threepronged approachs of the Independent Commission Against
Corruption of Hong Kong (ICAC Hong Kon@)aw, 2008, p.82)h OAAT CcT EOAA AO A

2 The OLG was formerlygalled the Division of Local Government (DVLG).
3) T EOO AT1T OAl OAPI OO &A1 O ¢mpcgh OEA ) #! # (Opérgions,1 T ¢80 OEOAA
(2) Corruption Prevention and (3) Community Relations(ICAC Hong Kong, 2012, g83).
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the way in which efforts to prevent and control corruption should be organised and

Ei D1 Al AScoh,R2@.E p.401). The Australian states of Victoria and South Australia

were the last two states to establish an ACA, in February and September 2013

respectively. The two territories established ACAs some years later: the Northern

Territory established its Independent Commission Against Corruption in late 2018,

modelled on theNSW ICAGNorthern Territory Government, 2018), and in mid to late

2019, the Australian Capital Territory (ACT) established an Integrity Commission
(ACTGovernment, 2019) Each state and territory ACA has a slightly different scope and

remit; while investigating corruption within the public sector remains a responsibility of

AAAE '#! xEOEET EOO OAODAAOEOA OOAOA 1T O OAOO
OAOU OECT EEEAAT 61 U ET O®AE® Héad 04l AdHeT 1 O Al
federal level in Australia, the case is currently being made for a Commonwealth

Integrity Commissionj ! OOT O1 AU ' AT AOAI1 80 |/ £ZFEAAh c¢mpuyQ

ACAs have not been highly regarded for their performance or impade Sousa, 2010

p. 20; Huberts, 2014 p.182), with some scholars arguing that that they have failed to

reduce corruption (Heilbrunn, 2004, p.1)1T O Oi AEA 11 OA OEAT A 1 AOCE
AT T OOT 11 ET C T mAEhakca, 12008hip 83). Mty RCASs &re considered

OO01 1T OEI1 A OQAGAs bk 1Ack IAvenfokcéirient or investigative powers: being a
watchdograther than aguard dogagency, so to speakkuris, 2015, p.127). To this end,

Monaghan (2014) T OAO OEAO ) #! #80 A&£EAEI 00 O OALAECEO 8
getingrunsonOEA AT AOA AT A 11 OA AAT 6O AOAAOET ¢ AxA
phrased byCripps (2008, p.33)h OEA OAEET ¢ O £ OAAI P08 | BOI O,
corrupt actors). The significance of such comments for this thesis, in one regard, is not

whether there is merit in such viewpoints, but that the anticorruption focus is on the
plight of a single, resourccOAAOAA T OCAT EOAQET 1 8 Y1 AT T OEA«
public hearings and related media interest, public perception is arguablynore attuned

to its investigatory remit and regulatory clout as that attains a newsworthy identity and

status. As a resultthe media coverage imbues a perception about ICAC and what it

does; the instances of corruption it prosecutes become the object of public

4) T AAAEOGEIT O OEA .37 ) #ueendlandy GidnOddd CoEuptibrOCodigsioniCcacHINO AOAd 1
Western Australiaz Corruption and Crime Commission (CCC WA); Victorigindependent Broad-based Antk

corruption Commission (IBAC); South Australig Independent Commissioner Against Corruption (ICACAS;

Tasmaniaz Integrity Commission.
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understandings, with resultant perceptions of what corruption is and is not, who

commits it, and what it looks like.

47 Aogpl EAAOA OEEO AZ£O0OOEAOh OAOAOAIT OAETITI AOO
political will and commitment (Pope & Vogl, 2000p.7; Recanatini, 2011ap.565), but
that it must also be focused, have good leadership, be specialised and welourced

(Anechiarico, 20090 p.80). From a resource perspective, NSW has the highest number

£O0T ACEI 1O 8 OEAT O1T i A EOOEOAEAOQEIBrawn& EOQOE 11 1
Head, 2004 p.16). The investigative division of ICAC operates with fewer than 45 full

time equivalent (FTE) staffICAC NSW, 2017,g0.6). Yet it services nearly a third of the

T AGET 1 6 O (Auktialidn Bar@dt bfiStatistics, 2018and has coverage of a public

sector that incorporates more than half a million state and local government employees
(Australian Bureau of Statistics, R17a). Given these constraints, one wonders whether

ICAC exists to satisfy public perception, functioning more as a symbolic entity than a

capable monitory regulator. ICAC must be able to grab and hold public attention on its

targeted successes, but ity has limited capacity and resources.

Concerns about suspected corruption within or against the public sector of NSW should
be reported to ICAC, and in the 20186 reporting year, 2,436 matters were received by
ICAC(ICAC NSW, 2016p.15). Of these656 were classified as complaints by members
of the public, 605 were reports made directly by public sector agencies, and a further
220 were classified as public interest disclosures; the remaining 955 matters fell into a
AEEEAOAT 6 AAOA Gimoiiof clAsaifbaidn, with the)main ehds being

~ A~ 2 N N =~ ~ Az oz

Ofthe 656 complaints from the public, 492 were attributed to one of five government

sectors, with nearly half of hese (295) being in relation to the local government sector

(ICAC NSW, 2016p.17)8 Y#1 # OOCCAOOO OEAO OEEO I ECEO <
interaction with local government and the personal interest many take in the decisions

of their local cdD T AIEABNSW, 2016p.17). To some extent, this may be the case, but

295 complaints about 152 councils suggest that there is either not much corruption or

not much reporting by the near 8million residents in NSW(Australian Bureau of

Statistics, 2018).
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Like all public sector authorities in NSW, councils have a statutory obligation to notify
ICAC of any suspicion of corrupt conduct. Such referrals must be made by the head of a
public authority or its chief executive, who is theprincipal officer, and this is well
communicated by ICAC to the array of public authorities in NS\JWCAC NSW, n.d.)In the
2015716 reporting year, a total of 120 reports were made by the 152 councils to ICAC
(ICAC NSW, 2016p.20), which is relatively consistent with the numberof reports each
year either side(ICAC NSW, 2015.21; 20173 p.20). This indicates that many councils

have not notified ICAC about any suspicions of corruption at all.

Out of the 2,436 matters received by ICAC in 20%%6, 41 were subject to preliminay
investigation, and full investigations were initiated in just 10 of those mattergICAC
NSW, 2016 p.9). As illustrated byFigure 2.1, 1,926 ofthese matters were subject to
determination by the ICAC assessment pandICAC NSW, 2016p.23).

Full investigation - 0.5%
(escalated from preliminary investigation)

Preliminary investigation - 2%

Referred internally but not investigated - 8%

\ Closed but referred externally - 10%

Closed without action or referral - 80%

Figure 2.1. ICAC assessment decisions, 201516 (n=1,926)

As shown, the majority of matters assessed by ICAC are closed without action or referral

IO AOA OAEAOOAA A@OAOI ATl US -100 1T &£ OEA 1 AQ
AT A 1 AAEET ¢ OPAAEZAZEA E2@b,p.20) OrEtianuriber ofAAAT OAET C
credible referrals must fall within the bracket of 98% matters that are closed or referred

internally, but not investigated. While public sector authorities have a statutory

obligation to report suspected corruption to ICAC, they may perceive sh reporting as a

reputational risk, as an overly burdensome bureaucratic or administrative requirement,

or as an exercise in futility, especially when each time they are subsequently told that
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ICAC will not investigate and that the council itself must cafuct its own investigation.
51 AT OAOGAAT Uh ) #! #8680 AAAEOGEI1T 110 OI ETOAOOEC

suspected corruption.

Arguably, ICAC would be stretched beyond its already limited capacity if it were to

receive more reports each year, Wich may serve as one explanation for the lack of

regulatory follow-up. As argued by Doig and Norri2012, p.267)h O0OT 1 AOGO OEA I %
8 Aill OEA OAOI OOAAO AT A OOAEEEI ¢ OEAO EO Agb
corruption, then the role of the ACA must be strategic and, in terms of its existing

OAOI OOAAOG AT A OOAZEZET Ch OAAlI EOOEAG S (EOEAOO
EAOA £l 1T x1 O1 AAO OEA DPOAIEA AT A PITEAU OAAAQ
mandate is not onthe totality of corruption, just practices that are categorised as

OOAOET 6O 1T O OUOOAT EA jT1 O AT OEQqén OEAO EOh OE
AOAAOAA AT A AT 1T OOOOAOAA OEOAOGEITI A8 AEEO Al A
neglectthe potential forms of corruption that might be submerged from view: those

situated in the everydayness of council business.
2.3.8 The potential for corruption within local government

In the 15-year period between the beginning of 2000 and the end of 2014, ICApublicly
reported on 106 investigations, of which nearly a quarter (23) involved local
government agencie§ICAC NSW, 2014dyor a full breakdown, see Appendixl). Of
these 23 investigation reports, over 90% (219 have been in and around the Sydney
metropolis and immediate surrounding regions (ICAC NSW, 2014e) The number of
councils in these regions amounts to 44, which collectively accounts for nearly a third of

all councils in NSW.

This analysis depicts three noteworthy factors: first, that early a quarter of all publicly

reported investigations conducted by ICAC have been in relation to local government

5 For the purpose of this analysis, the following ICAC investigations have been omitt&jperation Jarek(investigation

no 2 in Appendix1) as ICAC determined to conduct enquiries across a number of public authorities)d Operation
Bosco(investigatonnop ¢ @ AO OEEO OAI AGAA &1 AT ET AEOGEAOAI OA&AI OAI U OA
NOAI EEXZAEAAOGET 1O 8 xEAT APPIUEIC &£ O OAOEI 66 POAI EA AT A POEO/
¢ T T(KCBCNSW, 2003, p7).

6 These regions are (1)nner Sydneyz comprising 15 councils; (2)Outer Sydneyz comprising 19 councils; (3)Sydney

surrounds z comprising 5 councils; and (4)lllawarra region z comprising 5 councils.

7 While many councils in NSW have sce been amalgamated, for the purpose of comparison, the original number is

retained (N=152).
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affairs; second, that the majority of each of these investigations has involved a council
that is in or within close proximity to Sydney; aml third, that many of these
investigations have involved corrupt conduct by, or involving, the appointed or
operational officials (employees), and not elected officials (mayor and councillors).
Asdepicted byFigure 2.2 out of the 23 investigations, nearly threequarters (17) were
in relation to appointed officials, less than a fifth (4) were in relation to elected officials,

and two investigations involved both elected and appointed officials.

Related to both
elected and appointed
officials 2

Related to elected Related to
officials 4 appointed officials
17

Figure 2.2. Breakdown of ICAC investigations involving appointed officials, elected
officials, or both (2000 z2014)
As a means of placing this into context, local councils are extensively diverse and
exceedingly dsparate in size and geodemographic compositio(Dollery et al., 2003
pp. 3-4). At the commencement of this research project (2013), the number of
constituents enrolled in each of the 152 councils varied from 1,000 to over 150,000
(Electoral Commission N8V, 2014)3 AAE AT OT AEI 80 PEUOEAAI OE
density vary extensively. The largest council in NSW is Central Darling which covers
53,534 square kilometres, and the smallest council area is Hunters Hill at 5.7 square
kilometres (DLG NSW, 2013p.10). Regional areas typically have a much smaller
population than the densely populated metropolitan areas, with Urana Shire Council
having just 1,180 residents and Blacktown City Council having 312,479 residents, nearly
265 times as many(DLG NSW, @13, p.10). The most densely populated LGAs in NSW
are in and around Greater Sydney, which account for justundert wtOEEOAO 1T £ OEA (¢
bl POI AGETT AT A xuwpb 1T £ OEAAGGAD BGIeAu 00T OAT DI DO
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Statistics, 2013) As such, the mjority of councils are in and around the densely
populated metropolis of Sydney. It is not clear the extent to which these demographic
factors might impact on attitudes or practices of corruption, but this is considered in the

methodological discussionm Chapter3.

Given the fragmented and disparate composition of the NSW local government sector,
there may well be different spatially and culturally situated perceptions about
corruption and its level of prevalence. As a sector, local government is cotesied to be
more vulnerable to failure than state or federal governmengDollery et al., 2003 p.212),
with inherently greater potential for corruption than its state and federal counterparts
(Dollery & Wallis, 2001, p.14). Stronger administrative and gvernance processes are
mandated upon state government than on local governmerftCAC NSW, 2017p.81),
and local government performs a greater number of highisk functions than state
government (ICAC NSW, 201Q®.7). Examples include: discretion ouweland rezoning
or development applications; inspection, regulation and monitoring of premises; and the
issuance of fines and receipt of cash paymen{sCAC NSW, 201Q0@.8). Councils employ
many staff that work outdoors in the community some or all oflte time, including beach
lifeguards, environmental health inspectors, and parking patrol officers; many council
staff work autonomously and exercise fairly high levels of administrative discretion.
Some of these roles incorporate a regulatory and compliae remit, and these can have

an inherently high potential for discretionary misuse(Jenner, 2015 p.39).

Given the limited levels of scrutiny and accountability in local councils, the potential for

corruption to flourish is heightened (Vanstone, 2015) This is compounded given the

limited degree of oversight and intervention that rests primarily with ICAQBerman,

2016, p.449)8 )y O EO Al AEI AA OEAO O1 1T AAT ci OAoT i Al
discovery of fraud, waste and abuse in the public e0 i(ADethiarico, 2009h p.80), and

various characteristics of local government indicate why this may be. For example,

Klitgaard (2000, p.5) states that local governments are susceptible to systemic

corruption where municipal administrative systems are weaker than in national

governments, low pay fails to attract highcalibre personnel and thus opportunities for

corruption will be taken advantage of. Dollery and colleague@003, p.224; 2001, p.14)

agree with Rodden and Ros¢ A E A O i(1897)oBservations that features such as

OO0i AT11TAOO8 AT A OET OEi AAUG 1 AEA | O1 EAEPAI CIi
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corruption. As one exampleRodden and RoseAckerman (1997, p.1549) note that

smaller government jurisdictions have less market power. In NSW, this was a common
feature of the local government landscape until 2016, when a number of councils
amalgamated: a move considered biollery andWallis (2001, p.17) as one that might

Oi T AAOAOGA 11T AAT Cci OGAOT I AT O ZAEI OOAGh AOO

—_
O

recognition and reporting of corruption.

Some councils in NSW have an internal ombudsman position, but otherwise, no other
specialistintegrity body is in place locally that supplements the ACAs within the

National Integrity System(Cripps, 2008 p.32).s The internal ombudsman concept has

been recognised as an option that supports the integrity framework at the state level

(Warburton & Baker, 2005 p.5). However, establishment of the position is at the

discretion of each respective council and its significance and potency is utterly

dependent on the un/willingness of the council to assess and respond to complaints,

some of which mayinvolve suspected corrupt conduct. In 2012, there was a push for

more council internal ombudsmen. However, the Minister for Local Government at the

OEi A AOCOAA OEAO Oi AT U AT OTAEI O 1 AARE OEA O0OAQG
units but can achieve snilar outcomes by having an effective complaints management
pi 1l EAU ET bl AAAG j' OATT AT h ¢mpcgQs8 4EEO OAOE
AoAOOAOI OU OAOCET C 11 DOT Al Ai AGEAh AOO EO AA
£l AGO 01 OAIIEDICABI O SOOEAOh OEEO OAOEI T AT A
Ai i pl AET OO0 1 AT ACAT AT O Pi 1l EAUs OAOOAO AO A PA
without actually stipulating or demonstrating any degree of understanding about what

that policy should be, what it should address, and how it can be successfully enacted.

The first council to set up such an internal ombudsman function, Sutherland Shire

Council, deleted the role from its organisation in 2013. This followed an external report

which noted that OE A ET OAOT Al 11 AOGAOI AT xAO Al OI bOET |
001 A1 1 A0 AT O1T AET O O1T AAT A O1T DOI OEAA 11T AAT T
/ i AOA O({PWG, 8013 p.128). Resourcing again appears to be a reason in this

regard, but the inferenceA OAx1T Al 01T EO OEAO A OI 1 A OOAE AO

s Please see th@refacecE £ AOOOEAO Ai AAT OAGETT 1T &£ OGEA ET OAOT Al 11 ABAOI Al
perspective as a practitioner.
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dealing with corruption is an indulgence, not a necessity; that corruption is not a

business risk, nor a significant enough occupational or public risk.

Such comments further assume thahe NSW Ombudsman has the requisite capacity to

tackle the range of complaints that emerge, while failing to appreciate that it is not

within the ambit of the NSW Ombudsman to investigate corruption. Notably, the terms

OAT OOODPOET 1T 8 Aimantichddior@ev@trdtie 13%asde répbdritrepared

for Sutherland Shire Counci{PwC, 2013) Seemingly, the internal ombudsman function

is taken to be a complaints management function, which fails to acknowledge its role in

the prevention and exposure okveryday corruption at a local leve(Pedroza, 2011

p.11)8 YT Oxi OOAAAOOEOA )Y#! #8 EIT OAOOECAOEI T O
ombudsman raised the issue of suspected corruption within the council to ICAC, which

then led to an ICAC investigation andubsequent findings of corrupt conduct(ICAC

NSW, 2009ap.7; 2009b, p.6). Just prior to releasing the report, ICAC recommended the
reinstatement of the internal ombudsman function at Wollongong City CoundilCAC

NSW, 2008h p.135), following its investigation into one of the most infamous examples

I £ OUOOAT EA AT OOOPOEIT1T xEOEET .37 11T AA1 cCi OA
OAi PAT 06 AT A OEA Al OOOHfGaydar& Predzior, 20i313HOA 001 U
A similar recommendation has notbeen made by ICAC in any other council investigation

since, indicating that the role is not necessarily advocated at the oversight level at the

present time.
2.3.9 Why corruption disappears and becomes un/seen

The above considerations highlight the tenuous nate of the internal ombudsman role,

and the limited interest within local government to understand more about corruption

or to manage either its risk or incidence. To elaborate on this, it is worth noting that

corruption is treated with different degrees of concern. Specifically, corruption is not

always seen to be wrong or harmful. In 1968, Huntingto(i968, p.69) x OT OAqdq OAO OE|
8 OIT T A £ OiO0 1T &£ ATl OOODPOETT AAT Al 1T OOEAOOA Oi
OOOAT COEAT Bl 1 EOE Adldter, Bnediaried2A08:8p.41)8vbsO 0 AAAAA
surprised when he observed a small minority of attitudes exhibiting similar views in

support of corruption. As Pigag2011, pp.145, 173)O0OAOAAR ET OAZEAOAT AA C

(2009) AOOAOOET T OEAO ANIODMPDAOEAS h OF1GMEAA AN iIGAT OE
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APPAOAT 61 U AAAE ET AAOEE(@RJIS B65)H3 BEBI £D UK ODHO A
xOlT¢c O AOOGOI A OEAO OEA OAOGOI OO 1T &£ AT OOODPOE
considering that bribery, as a particularcor© b0 DPOAAOEAAR [ AU Al 1T OOEA

From there, deviant or corrupt behaviour may become interwoven with other socially
acceptable practices, to the extent that individuals conform to the institutional culture
(Merton, 2004, p.64; Punch, 1996 p.266) and are expected to act corruptly or
capitulate (Persson et al., 2012p.457). The perpetration of corrupt practices, whether
seen as wrong or not, becomealmost hardwired into the culture and manifests as habit
(World Bank, 2014, p.60). Defining and categorising corruption becomes problematic
when there is no clear line between legitimacy and corruptiorfJohnson & Sharma, 2004
p.3), but more so if corruption is regarded as not having harmful effects. Of
consideration for this thesis, some forms of corruption may be more obviously harmful
and therefore condemned by the majority, rather than condoned. To expand on the
earlier discussion, these may be welknown or more explicit practices of corruption,
such as bribery, which have an economic benefind are unlawful. Conversely, as
explored further below, practices which are not unlawful, such as particularism and
conflict of interest, are opaquer and more ambiguous in constitution, and do not
necessarily have an obvious detrimental or harmful impact. Notwithstanding, many
employees within Victorian local government claimed to have observed such practices
frequently (Graycar, 2013p.2)8 I AAT OAET Cl Uh EAZA Al OOOPOET T 1|
OEA A A @hethiak®& Jacobs, 1996.3; Holmes, 2015 p.2; Olsen, 2014 p.187),

a key consideration for this thesis is to acknowledge thaivert corrupt practices are
arguably easer to identify than opaquepractices. Then, the importance for this thesis is
whether this mediates different understandings around the acceptance of more

clandestine practices within local government.

Extending this consideration, it seems reasonabletassume that less overt or harmful

practices are more likely to continue in perpetuity unless an organisation such as ICAC

intervenes. Such intervention is unlikely given the meagre number of referrals made to

y#1 #h AT A 8 OEA OA O ih@riend imdowpr#hteghdldconphkiAtE OET T O Ol
(AT AAh xEOEET OEA Al O1 AEl AT OGEOT 11 AT Oh OEA A
seemingly remains open to interpretation, and then prone tmeutralisation when such
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practices are considered within the councienvironment to be acceptable, legitimate or
justifiable (Ashforth & Anand, 2003 p.15; Granovetter, 2004 p.3; Gray, 2013 p.535).

The activities may be organisationally and publicly unacceptable, but are not deemed to

be culturally wrong, deviantord OOODPO AOT i OEA x| OEAO0OOS DPAOOD

continues, the less guilty workers feel about the conduct.ee and Guven (2013p.296)

refer to this as thecontagion effect In such situations, corruption is praxis. This became
evident following the identification of systemic corruption at Wollongong City Council,
where the external perception was that the council appeared normdPedroza, 2011

p.3). In such a situation, a council maintains public innocence, but internally, practices
are subject to coverup, condoned or ignoredCohen, 2001 p.66). Should systemic
corruption of this kind be evident within a local council Klitgaard (2000, p.5) argues,
OAAOB®OODOETT 1T AAOOOAOG AOA ET OOAEEFEAEAT 088
corruption is the norm, arguesMungiu-Pippidi (2017, p.12); hence, normenforcing
instruments that focus on deviation (e.g. codes of conduct, declarations, policies)

become futile. The preceding discussion is important for this thesis, in that views on
anti-corruption instruments may focus on the more overt forms of corruption at the
expense of addressing less overt and more abstrugehat is to say, institutionalisedz

forms of corruption.

) O OAAT O PAOOET AT @0aB8] p.29) AbadrvAtidrdhatithiere is & rGk oA T &
OOOAT O&I OIi ET ¢ OEA OI AET 11 CEAAI ETNOEOU E
OAOEI ET Al EOET ¢6 OEA DPOAAOEAAO T AOGAOOAAG S8
cimeEEAAAT ET A£01 1 [ObEndetsd2014 A 031)D NandididahA A U
practices, which may be construed as corrupt, may be perceived as less harmful or
victimless, and therefore more entangled within the everydayness of council life.

Examples of this are discussed further below.

As one specific practice whah is not unlawful, particularism is considered to be
prevalent within organisations, but the practice is often deemed to be acceptable or
legitimate by employees(Hudson et al., 2017 p.12). There is something of denial of
injury: the act does not semingly result in any perceived degree of harm and is

therefore fairly innocuous, even desirable, to the successful reproduction of the
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p.2) note that particularismisaZi Of T £ AAEAOET 8O0 OEAO OAT OAOO
the working life of an employee, such as recruitment, selection, promotion and rewards,

~ 2 s o~ o~ ..

AT A AEOAOI OAT OO 1T AEAAOEOA 1 O OOAT AAOA DPOIT AAA

public sector jobs was frequently observed in the Victorian studyGraycar, 2013 p.2).

The relationship between particularism, the informality of institutions and higher

I OCAT EOAOEI T AT AT OOOPOEIT EO Ai1 OEAAOAA OI A
precise mechansms underlying the causal link between particularism and corruption
EAOA 11T 0 AAAT (Edfdndi &StaddaRB8160200). | ABcbrdingly, the

formal existence of anticorruption measures do not necessarily account for the informal
practices, interpersonal relationships and power configurations that exist deep within
the lifeworld of organisational practice (Mungiu-Pippidi, 2017, pp.9-11). Within the
ageing workforce of local governmen{Hastings et al., 2015p.9), this is feasibly
intensified if employees have worked together for lengthy period¢Bauman, 199Q

p.85). Rotondi and Stanca describe this process as follows:

The intrinsic psychological need for a positive selimage drives individuals to
compare their own group with other groups to which they do not belong, giving
preferential treatment to members relative to nonmembers. In this perspective,
humans are natually sectarian and particularism is a feature of human nature that
may not be easily changedRotondi & Stanca, 2015p.231)

Practices of corruption that are more clandestine, such as particularism, are complex for

reasons such as those described abov&ven if such practices are systemic or routine,

their presence, impact and perceived harms are subtle and inherently subjective

(Johnson, 2004 p.145)8 Il OCOAAT Uh OEEO AEAAAOO 1T AGAOOAO
less concerned observers are aboutugh practices, the less likely that intervention is

forthcoming and the more embedded the practices become. Therefore, developing

observations byOlsen (2014 p.186), this thesis sheds light on the extent to which the

01 AOCOOA AT A OAAI BBDAAOAT UT xDI OKRROEAC 1T AGAOOA

report perceived wrongdoing.

A recent Victorian study conducted by the Australian National University (ANU) found
that 34% of respondents said they would report corruption on the basis of suspicion
alone, whereas 56% said they would only report corruption on the basis of hard
evidence(Graycar, 2014 p.279). Similarly, a report commissioned by the Independent

Broad-based Anttcorruption Commission (IBAC), which reviewed the integrity
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frameworks at six @uncils in the state of Victoria, noted that 71% of respondents felt
that they would need hard evidence of corruption prior to reporting it(IBAC VIC, 2015b
p.21). As such, it is feasible that much is not reported to ICAC if potential observers to
any arrupt act feel that they would not report corruption unless they hadhard

evidence assumedly, the possession of tangible information or documentation,
presumably uncovered via auditing practices or employee testimonies. Therefore, more
abstruse forms ofcorruption that do not have obvious materialitiesz such as conflicts of
interest and particularism z are likely to remain under the radar. The significance of this

for identification and management of corruption is noteworthy and is explored below.

The significance of the aforementioned insights of Hudson and colleagué017, p.12)
for this thesis is that potential observers to any corrupt act will base their decision to
report it on their view of its un/acceptability. This is discussed by Heidenheier (2009,
pp. 152-154), who refers to the interpretation of activity that everyday citizens consider
corrupt, and how this situated frame of understanding and morality has the potential to
affect their evaluation and tolerance of it. A coloucoded clasdication of black, greyor
white corruption is based on the opinion of themajority, and is defined below:
Blackcorruption indicates that in that setting that particular action is one which a
majority consensus of both elite and mass opinion would condemn and would like
to see punished on grounds of principle Greycorruption indicates that some
elements, usuallyelites, may want to see the action punished, others not, and the
majority would be ambiguous. White corruption signifies that the majority of both
elite and mass opinion probably would not vigorously support an attempt to

punish a form of corruption thatthey regard as tolerable.(Heidenheimer, 2009,
p.152)

(AEAAT EAEI AO DT 0001 AOAO OEAO OAAEAOET OO0 AAIl

differentiating greyfrom black AAEAOET 006 h AT A OEAO O1T 1 A A 0Oi ¢
asgreyin one setting maybe viewed aswhiteth O1T O NOEOA AAAADPOAAI Ad

cultural field (Heidenheimer, 2009, p.153). In this regard, it is worth examining
(AEAAT EAEI AOB6 O OA £A O Abjkitk. 1ipiblic@érckptibonisET ET 1
informed predominantly by the media and ICAC in relation to certain categories or
forms of corruption (Masters & Graycar, 2015p.171), then themajority are informed
accordingly by this means, with different agendas and interpretations shaping their
impressions (Dormaels, 2015 p.596; Loves, 2015 p.159; Osrecki, 2015 p.348).
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In a similar vein,Langseth (2012 p.9) distinguishes betweenpetty corruption and grand

corruption. Langseth (2012 p.9)T T OAO OEAO PAOOU AT OOOPOEIT T O/
the context of establi€« AA CT OAOT AT AA AT A OT AEAT EOAI AxT OF
particularly germane to this thesis. The exposure of grand corruption in the public

OAAOT O AOCOAAIT U E£AI1 O xEOEET OEA OAITEO T &£ ) #
escalate to gand corruption if it is not reported, or continues without intervention

(Zyglidopoulos et al., 2009 p.66). The tolerance of petty (mundane) corruption is

therefore a fundamental aspect to consider in this thesis, and for the generation of

knowledge in this field. Tolerance and acceptability may be pivotal factors mediating

the visibility or wilful ignorance (Heffernan, 2011, p.104) of forms of corruption which

are seen asnundane orunexceptional. That is to say, there may be a systemic unseeing

and deniability of events that are transpiring every day and in full view. In mie2017,

ICAC reported on its investigation into an accounting fraud conducted primarily by the

chief financial officer at Botany Bay Council; the investigation identified a numbef

fraudulent activities, including falsification of invoices and solicitation of payments

(ICAC NSW, 2017b) However, many of the fraudulent activities evolved over the course

of an 18year period, and the ICAC report noted that many individuals were awe of the

activities but did nothing about it, with complicity and indifference among some staff

members (ICAC NSW, 2017fpp.38-46).

Corrupt conduct that has been perpetrated over a significant duration, such as in this
case, indicates a degree of institionalisation and enculturation. The aggregate of
multiple, perhaps seemingly innocuous, corrupt events would contribute to this. Even if
potentially corrupt behaviours have not been overtly or consciously rationaliseq in
accordance with the technigus of neutralisation (Sykes & Matza, 1957pr the fraud
triangle (Cressey, 1973 it may be that they are simply not seen as wrong or
problematic, historically or culturally, until they are challenged by an external authority
such as ICAQChibnall & Sauners, 1977, p.141). This approach is comparable with

+ AT 1 ET ¢ A{1982) prekennlindodsxheory wherein such activities are noted
initially, but over time are ignored as they are unattended to, and then no one notices
the gradual build-up. After awhile, practices of corruption which areseen in that they
are observed, but which are disregarded, become less and less noticeable. Hence, over

time, they becomeunseen individuals continue to experience and see them but take
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little notice or simply accept them as normal. Corruption may flourish within a cultural
environment where the deterioration of ethical and professional conduct is seen as

normal by those within the organisation(Den Nieuwenboer & Kaptein, 2008p.137).

Organisational denial ad complicity of this kind usually only surface when someone
speaks out(Cohen, 2001 p.66), yet it is debatable whether that someone would be
guaranteed an avenue of redress in the absence of a capable guardian or an effective
reporting framework. If a council does not have the ability or willingness to address
mundane forms of corruption whenthey transpire, and to intervene prior to their
escalation, thenunexceptional(petty) corruption has the potential to morph into

exceptional(grand) corruption.
2.3.10 Reporting corruption

In terms of identifying and reporting on corrupt conduct, internationd studies suggest

OEAO 0OOxI ET OEOAA joxpbq PATBPIA AOI OT A OEA C
A AEEEAOAT AA ET OE ATramspgdnd Infer@atidnal, Q13¢hRID.OOD OET 1
Further, these studies contend tha®0% of respondents are villing to report corruption
(Transparency International, 2013c)and an overwhelming majority of people in most

countries stated that they would report corruption, with a staggering 92% of people in

Denmark claiming this course of actior{Graycar, 2013 p.47).

A key term used internally to report such wrongdoing isvhistleblowing, which

Transparency International (2013d, p.4) AA £ZET AO AO OOEA AEOAI T OOOA
related to corrupt, illegal, fraudulent, or hazardous activities being committed in oryp

DOAI EA T O DOEOAOAINRNIW iBgiskativd p@diidn BgaiAsDrEpiidalO § 8

action is afforded to public officials in the form of thePublic Interest Disclosures Act 1994

(PID Act). This legislation is considered crucial to managing corraipn, asit is the

OET OEAAOO xEI 1 E£FOAT DBI OOAOGO OEA 110060 AOOAEAI
within and dependency on the institution concerned, are seen as requiring assistance,

ET AAT OEOAO 8 AT A xEI [ AU ZAAACOEGA (W@ EET A
al., 2014 p.5).

)T 1 OOOOAI EAG6O 1 AOCAOO xEEOOI AAT T xET ¢ OOOAUN

formal, written whistleblowing procedures or polices, and 90% of organisations had
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processes for ensuring appropriate investigations bmanagement actions in response to
whistleblowing practices (Brown et al., 2016 p.1). Notwithstanding these structures,
xEEOOI AAT T xET ¢ EO Al 1 OEAAOAA Giddedakeadof A T £ OE
studies indicate that citizens have limited knowledge of mechanisms for reporting

corruption (Recanatini, 2011h p.45). By way of example, four years prior to this study,

a poll conducted by the ANU identifiedtA O AOT OT A EAI £ 1T £ OOO0OOAUAA
ETTx Ol xET T T 0O xEAO@McAlisteradd f2D10 05)Ausdad© D OET 1 6
year after the introduction of legislative protection, in the form of theProtected

Disclosures Act 19%%on 1 March 199, the response to a survey conducted across 11
organisations in the public sector arrived at a near identical finding: just over half of all
respondents did not know of internal reporting procedures within their organisation

(Zipparo, 19994 pp.84-85). A study conducted by ICAQ2010c, p.31) identified that

87% of local councils had an internal reporting channel, yet only 43% of local councils

had an internal reporting channel that the respondents knew how to use.

Statutory protection against associatd reprisal action appears to be fundamental as a

means of encouraging reports about corruption, as indicated by the aforementioned
whistleblowing studies and polls. However, whether they are sensitive to the contested

and messy framing of the phenomeno® AT OOODPOET 1 8h AT A OEA AACOA
transgressions are perceived as being harmful or detrimental, is not clear. Hence, what

is significant for this thesis, is whether there is a disconnect between the regulatory

structures which provide statutory whistl eblowing protections and offer a means to

report, with how effective and legitimised they are in reality.

The importance placed on reporting frameworks is a salient one, as global studies

consistently claim that the detection of fraud and corruption is met likely through

reporting, quawhistleblowing (ACFE, 2012p.17; 2014, p.19; 2016b, p.11). However,

barriers and impediments exist within the occupational domain, regardless of the formal

presence of reporting frameworks that might exist within counds. In a survey

AT T AOBAOAA AU OEA ' .5 11 AAEAIT £ T &£ )"1'#h 1TAACQ
AAAT AT T £ZEAAT O OEAU x1 O A AA pOI OAAOCAA £EOT I

9 Subsequently renamedPublic Interest Disclosures Act 1994
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(Graycar, 2013 p.14; 2014, p.279). In NSW, 65% of respondents stated that they felt

confident that they would be protected from reprisal for reporting misconduct or

wrongdoing, up from 58% in 2012 (Public Service Commission, 2015.20). This

ET AOCAAOGA T £ xb xAO AT ODEAROAET OOEAAODATI OGEDC
(Ombudsman NSW, 2015p.22). Although this figure was presented in a positive light,

if 58% of respondents felt confident that they would be protected from reprisal action,

the remaining 42% would presumably not feel cafident, a finding similar to that

identified by IBAC.

Australia has longestablished whistleblower legislation, and a number of frameworks
that have been designed to encourage and enable reports to be made. Hence, reporting
should not be as complicatedr unsafe as it might be in other countriegRecanatini,
2011b, p.46). Still, underreporting is usual within most organisations(Jensen &
Rahman, 2015 p.166), and in a general sense, it is argued that people will keep their
heads down if they observecorruption (Johnston, 2012 pp.59-60). Punch (1996,

p.266) maintains that, in spite of compliancebased requirements such as codes of

AT TAOCAO AT A xEEOOI AAT T xET C AEOAI AxT OEOh DAIT DI
consciences, in the interests dDEA T OCAT EOAOET 1 68 %l DI T UAAOS
a key component of obduracy, and one that will not necessarily be changed because a

council implements anticorruption measures. Loyalty to colleagues, as well as to the
organisation (Zipparo, 1999b, p.273)h | AU EAAOT O ET Ai Bl 1T UAAOGS

report. This may be especially true in councils where there are entrenched historical

O

structures or examples of misuse of authority, or legacies of distrust between workers

and managemeniHuberts et al., 2006 p.283). Cohern(2001, p.68) OAOI O OEEO A OA
OElI AT AA8 AT A EO EO Al 01 EOAI AA Bk, OAT OA x A
2002, p.7). This cultural mechanism or structure either encourages or impedes efforts

to address caruption (Skolnick, 2002, p.12); it has been identified in the police cultures

within the Australian states of NSWBrown, 1997) and QueenslandDillon & Gilling,

2016)8 %l DI T UAAO xET OPAAE Ob I Au AA PAOAAEOA.
common cultural trope known to most Australians, but one that is considered to have

1 EOOI A AOAAAT AA E i(Roliedsi&Bovin| 201Q 0.6 The®dlud & A O U
exploring such concepts within this thesis is important for the extension of knowledge

about corruption in local government, in terms of how it manifests and how
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conventional programs designed to eradicate it may be limited in their effectiveness. As

acknowledged byKlitgaard (1988, p.186),A AOI OOOA 1T & Al OOOPOEIT 1
iscorubO AOO OEAO Al i1 00 AGAOUITA xEI1T AA Ol

E (
x E |
As discussed above, it seems pertinent to note that statutory protections exist to protect
potential whistleblowers, and encourage reporting, but there may be a number of
organisational and cultural complexities associated with raising concerns that are worth
considering as part of the methodology in this study. From there, if reports about
corruption are forthcoming, it becomes pertinent to consider where such reports will be
made and how the council will react and respond to them. Witnesses to corrupt
behaviour may consider the options available to them for raising concerns and, as
explored below, it is likely that there will be a number of factors and elements that may
inform their decision-making calculus. These may include confidence in the reporting
mechanisms, as well as the availability, and sensitivity and receptivity, of a person to

report to.

IBAC(2015a, p.1) identified that, of the staff who would report corruption in local

Ci OAOT T AT O ET 6EAOI OEAh OAI 1100 EAI £ 1 £ OEAI
I AT ACAOG 8 3EIi ET AOl Uh OEA ' 001 ARDGE p.i0) T £ #AO
noted that a direct supervisor would likely be the party to whom whistleblowes would

report their concerns. This is important, as managers are seen as key role players in the
cultivation of institutional integrity within local government (Hoekstra & Kaptein, 2013

p. 20), with a pivotal responsibility in terms of recognising andmanaging

whistleblowing in their organisation (Roberts et al., 2011 p.9). As interpreted by

Zipparo (1999a,p.84)h I AT ACAOO EAOA iGpad updmthie® AT OEAT OI ¢
Al D1 TUAARAGS AxAOAT AOO 1 £ E0CHDANMGDATCDTITA OEIAEBOITAD A
attitudes to reporting corruption; and (3) provide a safe environment in which

Al 1 TUAAO AAT [ AEA OADPI 00068

There are issues associated with this interpretation, however. Much of the existing

evidence notes that managers and supervisors inconsistently address concer(@CC

WA, 2013 p.19) and often practise denial strategiegCohen, 2001 p.62). Shepherd and

Button (2018, p.16) AOOA OO OEAO Oi Alad&igh@entich®fi EA OEA POI

occupational fraud and turn a blindeye to detected incidents unless the circumstances
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dictate that the negative consequences of avoiding the problem outweigh the negative
consequend O I £ AAAOAOOETI ¢ EOG S8 /I £ 11T 0A Al 01 EO
engaged in corruption in the course of their duties, either implicitly or explicitly. The
ACFE (2012 p.43) reported that managers accounted for nearly half of all perpetrators
of corruption in Oceania. This fact arguably has the potential to cause distress and
discomfort for any employee who knowingly identifies, or harbours suspicions, that
their superior is acting corruptly. Consequently, an employee may consider that they
have dme the right thing in reporting a suspicion to their manager. However, if the
manager fails to act on it appropriately or in a timely fashion, or if they dismiss the
severity of the corrupt act, then the practice may continue. The employee will likely
then become disenchanted and demoralised, and thus disincentivised to report further

concerns.

2.4 Summary

The theories discussed at the outset of this chapter inform the research questions and
orientate the literature review which followed. Together, they sugest that any attempts
to understand or effectively address corruption in the local government sector are
limited until more is known about the situated meanings and practices that local
government employees attribute to corruption. This review of the lgrature has
assisted in formulating the research approach and has offered some tools to
conceptualise the findings. As a means of exploring the situated nature of corruption, it
seems pertinent to appreciate that understandings and impressions on the grad are
the complex result of institutional and cultural relations. Accordingly, as discussed in
Chapter3, the approach to exploring the nature and meaning of corruption within the
context of local government is very much influenced by the perspectives gfounded

theory, social constructivism and symbolic interactionism.

Key insights have been identified as being relevant to the study, particularly those that

relate to the importance of meaning and context, rather than regulatory confinement or

legalistic definition. These latter aspects are particularly relevant for this research

project, to the extent that they have shaped different impressions and regulatory

i AT AAOGAOh AT A OEOO ET &£ Oi AA AEOEUAT 686 O1 AAOO
thesis is concerned with the degree to which any regulatory mandates and associated
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frameworks of definition may have compartmentalised views on corruption,
representing corruption as a reductive concept, without necessarily considering how
different types of subgctivity impact recognition, reaction and response. Within the
scholarly study of corruption, the didactical elements that have focused on the
regulation, prosecution and measurement of corruption have been difficult to correlate
with the situated practices on the ground, in terms of how these practices may be
construed by those who see them, choose not to, or see them differently. The realisation
that corruption is a contentious practice and concept that is infused with different
meanings and relevance écomes problematic for the furtherance of, and highlights
some limitations in, the body of knowledge on corruption. In this regard, the
exploratory nature of the study proposed in the next chapter serves to advance the

knowledge in this area within the stuated context of local government.

Chapter 3 will now proceed by introducing the research approach and the methodology

of the study.
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CHAPTER 3: METHODOLOGY

3.1 Introduction

This chapter outlines the research methodology and methods that underpin the

research undertaken, as discussed in previous chapters. Although the terms methods

and methodology are intrinsically associatedmethodsE 1 01T 1 OAO OAAOA AT 11 Al
analysis, AT A BT OOEAT U ET O mamdbHRAIOEI T 6RO xBERAOAADOEE
OEA xI1 Ol AGEAx AO OEA OOAOO 1T &# OEA OAOGAAOAE b
(Guba & Lincoln, 1989, cited by Creswell, 201(®.51).

In a more structured manner, Crotty(1998, p.2) states that there are four elements to
the research process, namely: (1lthe methodsthat are proposed; (2)the methodology
that governs the choice and use of methods; (3)e theoretical perspectivahat lies
behind the chosen methodology; ad (4) the epistemologythat informs the theoretical
perspective. Each stage must be engaged before advancing to the next. Accordingly,
when building on the theoretical influences explored in Chapte?, this chapter begins by
introducing the rationale behind the methodological approach adopted in this thesis,

which seeks to address the research question:

How is occupational corruption perceived, interpreted and managed within

NSW local government?

3.2 Research approach

The primary aim of this research wasd explore the potential for corruption within the
administrative realm of local government in NSW, especially via researching employee

and regulatory perspectives and experiences.

First-hand accounts from public officials employed on the frontline were@uired and

AoAi ET AARh O CAOCA AOOEOOAET Al DPAOAAPOEIT O A
OOAEAAOEOA AgGPAOEAT AAO 1T £ OAOAOUAAUG AT 000BO
to different workplace practices. To complement this broad level trend da across a

sample base of councils in NSW, a group of individuals with expertise in and

responsibilities for addressing the prospect of corruption in local government were
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interviewed. By triangulating the acquired data, this research sought to develop a
greater understanding about the nature and extent of social and cultural factors that

differentially mediate occupational corruption within local government.
3.2.1 Overview of research approach

The approach to this research wapragmatic in orientation. Greene and Hall (201Q

p. 131) acknowledge that pragmatism affords the researcher greater epistemological
and methodological flexibility; for this research, it meant that different practical means
could be considered and utilised to address the research obj@ots. This approach was
valuable, as multiple perspectives invariably determine how corruption is perceived and
addressed in local government; such perspectives may be based on opinion, derived
from direct experience or mediated exposure, or influenced bgny number of factors.
The source of perspectives was considered particularly germane because, as discussed
in Chapter2 (Section2.3.6), many percetions of corruption are based on indirect
sources as opposed to firshand or direct experience(McAllister et al., 2012 p.12; Van
de Walle, 2008 p.233).

"AOAA 11 (1998 éitédibyAGudis & Curtis, 2011p.11) three most important

epistemological positions in the social scienceg (1) positivism; (2) social realism; and

(3) social constructivismz the main epistemological stance adopted in this research is

social constructivismwith influence from social realismin the way data was validated

and crossOA EZAOAT AAA S 7EOE O1T AEAI AT 1T OOOOAOEOQEOI |
AT T OOOOAOAA 8 AT A AO OOAEY AEAEAOAT O PAI PI A
AOGAT ET OAI AGEI 1 OiCroyE1b9s(pA). Anisisiessdniiaiyfel i 1 &

case with corruption, and it is this symbolic factor that drives the need to ascertain what

meanings people attribute to corruption, from where these meanings originate, and to

understand how such frameworks of understanding assist or inhibit efforts tananage

corruption. The social meanings that individuals ascribe to corruption in local

Ci OAOT 1 AT O EO DPEOI OAI O OEEO AAOOAI EOUh AT A
and understanding; demographic features, such as age, gender, ethnicity and seci

economic status; social factors such as length of service; or what role the employee

performs.
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Denzin and Lincoln(2011, p.13)T T O A O éoAstuctDi@iardigm assumes a

relativist ontology (there are multiple realities), a subjectivist epistemdogy (knower

and respondent cocreate understandings), and a naturalistic (in the natural world) set

I £/ | AOCGETATTTCEAAT DPOI AAAOOAOGS 8 Yyl OEA Al 1 OA
OAA A1 OOOPOEIT T OEOI OCE AE £EmhdidnioBGocialiredlsndA 06 8
acknowledges the relevance of these factors, as social reality is not objectively defined,

but mediated by different perceptions, actions and interpretationgCurtis & Curtis,

2011, pp.12-13). This is important, as the discourse and practice of corruption

invariably mean different things to different people. As explored in ChapteZ, this could

be informed by many factors, such as differing understandings and definitions

(Johnston, 2005 p.11; Kurer, 2015); cultural influences(Larmour, 2008, p.232;

Recanatini, 2011k p.46; RoseAckerman, 1999 pp.5, 53); and the context of the

changing social and political environment that participants operate within(Torsello &

Venard, 2016 p.37). What is key is the notion that participants have not approached

the subject of corruptionde novoand factors such as these inform and shape their views

about its incidence in their locality or workplace. These factors, and others, were

therefore explored and contrasted, as it was deemed important to place respondent

experiences and impressions into context.

Ol O1T AAA OEAT ouh AAEET AA A0 (GOEASrABORISOAOU 1
p. 1), was the chosen approach for analysing the data andaee that draws on the

pragmatic philosophy (Strubing, 2010, p.580), as discussed further in Sectio.3.1

Through a sequential, mixed methods esign, the results were verified through a

process of triangulation, explained in Sectio.3.2

3.3 Methodology

-RAOETATTT CcURh Al ORAOA EA AOkidDE QL 2001 pQ& A has

AAAT AAEET AA AO OOEA OOOAOAcuUh bPI AT 1T &£ AAOEI
and use of particular methods and linking the choice and use of methods to the desired

I O OA i(Crofyd 1998, p.3). The methodological approach used in this research was a

mixed methods one, which synergistically integrates, but also holds in tension, data from

various sources(Teddlie & Tashakkori, 201Q p.5). The aim was to determine the

sampling frame and thechoice of data collection techniques as a means of
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understanding how the phenomenon of corruption is understood, interpreted and

explained.
3.3.1 Grounded theory to shape the methods

)T coi 61 AAA OEAT Ouh OAAOA Ai 11 AAOdekdch AT A AT A
I OEAO OEOI OCE Al Al AO@hdz,Q01EBB)AVERDAOCHIOI BERD OB
strategies of inquiry, grounded theory demands that data collection and analysis occur

AT TAOOOAT O1 Uh OAOEAO(DMBEA2011pI111)A AdsueH, thebr@is OAN O AT
derived from interrogation of the data(Curtis & Curtis, 2011, p.90) in combination with

some of the conceptual frameworks which have informed the study design. Key to this

process of theory generation is that the three stages of dataltaxction, coding and

analysis are blurred and occur simultaneously and iterativelyGlaser & Strauss, 2008

p.43).

As quantitative data acquired during the first stage of this research required cross

tabulation to differentiate between views and attribute them to particular factors, such

as gender, position, length of service, et cetera, the views of Charmaz (20h1361)

xAOA OOAEDI ET OEAO OcCOi O1 AAA OEAT OU bPOI I POO
i T OET ¢ OEOI OCE Ai i PAOAOEOA 1 AOGAT O 1T &£ Al Al UOE
councils in NSW were facing the prospect of impending amalgamation, and it was like

OEAO OAODPI T AAT 608 OEAxO xi 061 A AA AEEAAOAA AU
I AAT OAET Cl Uh DPAOOEAEDPAT 008 OEAxO AAT OO Al 0060
government may be found to have shifted if such research were to be conducted months

later.

In relation to this, the views of Corbin and Strauss (199(0.5) were heeded, that as

OPEATTT AT A AOA 8 Ai 1 OET OAIT1 U AEAT CET C ET OAQC
ATTPITTATO T &£# OEA 1T AOETA EO O AOGEI A A&EAT CAh
the researcher being prepared to make any adjustments to the methods, in practice no

impromptu modifications were required, but the prospect of structural reform did have

a bearing on how the research instruments were considered conceptually. Each was

devised in a way that would mitigate changes in the structural landscape of local

government as best as could be envisaged and prepared for. As an example, questions in

the survey design of Phasé (discussed in the next section) did not refer to any bords
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IO OOOOAOO0AT MEAAOOOAO 1T £/ OEA OAODPI T AAT 060 A
councils in NSW took place on 12 May 2016 (NSW Government, 2017b), a few days

before the final interview conducted during Phase 2 of this research project. Hendeet
amalgamation of councils did not directly affect the gathering of data, but certainly had

the potential to impact on how respondents reflected on their council and role

Glaser and Strauss (2008p.u @ AOOAOO OEAO OOEAT OWandlihg OT AET |
AAOA ET OAOAAOAEh bDPOI OEAET C I T ARG T &£ AT 1 AADOG
Quite aptly, therefore, Corbin and Strauss (199.v q AT 1 OAT A OEAO ODPOT AA
grounded theory are designed to develop a weilhtegrated set of conceptdhat provide

a thorough theoretical explanation of social phenomena under study [and, as such,]
cCOi 01 AAA OEAT OuU OET OI A Agbl AET A0 xAl1l A0 AA
the coding of categories become theoretically saturated (Glaser & 8trss, 2008 pp.111-

112), to the extent that the number of categories was directed and circumscribed by the

patterns emerging in the data. This is discussed further in Secti@b5.6.

The grounded theory approach meant that different methods could be combined, a

process of inductively generating theory as opposed to deductively testing a hypothesis,

allowing new avenues of intellectual inquiry and hemes to emerge. Crotty (1998p.3)

AAEET AO 1 ACGET A0 AO OOEA OAAETENOAO 10 DPOI AAA
OAl AGAA O1 Oi i A OAOGAAOAE NOAOOEIT 1T O EUDPI OEA
was utilised in this research project, the chosen nteodological approach for this study

was mixed methods
3.3.2 Mixed methods

There have been a number of definitions and standpoints on what constitutes mixed
methods research(Teddlie & Tashakkori, 2011 p.285) and how, and under what
circumstances, it shoudl be conducted (Creswell, 2011pp.271-272). Johnson and

colleagues offer the following definition

Mixed methods research is the type of research in which a researcher or team of
researchers combines elements of qualitative and quantitative research
approaches (e.g., use of qualitative and quantitative viewpoints, data collection,
analysis, inference techniques) for the broad purposes of breadth and depth of
understanding and corroboration.(Johnson et al., 2007p.123)
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Similarly, Leech(2010, pp.257-258) observes the view of some researchers that mixed
methods research incorporates quantitative and qualitative aspects into a single project.
Typically, quantitative approaches constitute survey research, taking the form of
statistical analyses, while galitative approaches focus on narrative, experience and
context, and aim to elicit richness in meaningCurtis & Curtis, 2011, p.6). Mixed

methods research may also encompass data which has a variety of nuances and such
data may be acquired using diffeent approaches(Morse, 2010 p.340). This may

ET AT ObT OAOA AT A1 UOEO 1T £#/ AAOA Oi OOAAA EOiI i OE
reports, survey results or unpublished theses. These might not be peer reviewed or
academic in orientation, but if sich literature were to be excluded, without due
assessment of their quality, one might be missing a valuable contribution to the research
under study. As discussed in Sectia® 3.3, a qualitative and quantitative research
approach was adopted, but the third aspect of a tripartite design included a systematic
content analysis of investigation reports produced by the NSW ICAC to produce further

context and insights (see Appendix).
3.3.3 Justification of the mixed methods approach

Greene and colleagues (198%.259) outline five general purposes for which
researchers might like to use mixed methods: (Liriangulation ; (2) complementarity;

(3) development (4) initiation ; and (5) expansion These purposes were subsequently
developed byBryman (2006, pp.105-107) who compiled a detailed list of 16 reasons for
mixing methods (see Appendixl4 for a summary of these). Creswell and Plano Clark
(2011, pp.61-62) acknowledge each of these reasons, but state that although listed
reasons provide a general framework, it is important for researchers to identify and
reflect on why they choose to combine methods. In this study, the employment of mixed
methods was deemed to be the best means of addressing the research questiffiano
Clark & Badice, 2010p.285), but also to explore the meaning of corruption from a
variety of perspectives and scales: what it meant to employees at the frontline and how
they experienced it (Phasel); what it meant to practitioners who have expertise and
responsibilities for governing it (Phase2); and for each of these strands and phases, to
be informed by published investigation reports involving local government conducted
by the ICAC.
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Operationally, realworld constraints posed a problem in the collection of empirical data

and this highlighted some important methodological concerns, particularly during

Phasel of the mixed methods study. Specifically, gaining access to dldd empirical

data from local government employees about their perceptions and experiences

regarding corruption within their place of work was exceptionally fraught. On this basis,

and explained further below, the views of Bamberger and colleagues (20 621)

were registered, that a welldesigned mixed methods approach would seek to mitigate

OOAE Ai 1T OOOAET O6h AU ET OACOAOET ¢ AAOA &EOIT I i
OO0O0OAT COEAT OEA OAT EAEOU 1 £ A OO0 EdmedtAeingia "AAA
research base, a limitation in the gathering of data was the improbability of yielding

generalisable results in relation to the NSW local government sector. This may have

been limited further if just one research method was adopted. Bgmploying different

methods and speaking with different stakeholders, validity could be enhanced, and by

combining qualitative and quantitative methods, the benefits were greater than reliance

on each alone. For example, a purely quantitative approach widithave restricted any

ability to interact and engage with research participants, but this became possible by

integrating the qualitative component. This offered the ability to probe and question on

issues of note, thus strengthening the validity of estimtes or broadbrush data gained in

the quantitative stage (Bamberger et al., 201,(J0.623).

Each research stage was well thoughdut, to ensure that data gained from different
sources was based on similar, complementary or comparable assumptions about
corruption within the operational context of local government(Mason, 2009 p.35).

This meantthat consideration could be given to the sequence of stages. By conducting
the quantitative component first, it was considered that this would impact on the
knowledge-building process, by informing the nature of questions in the qualitative
component. Orreflection, this sequence proved to be useful, not knowing, during the
first stage of research, how local government employees might see corruption in their

lifeworld.

The purpose of the research was not to solve any debates about the definition of
corruption, but to explore how those who encounter it (Phasé) and those who address
it (Phase?2) perceive, understand and interpret different practices and observations; and

to ascertain the existence of any contradictions. While each phase of research had a
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AEEEAOAT O AEI AT A OOOAOACUR AAAwylinggl 1 1 xAA OE
arguments, inferences and assertions with evidence based on identical principles and

standards (Brady et al., 2004 pp.18-20, cited by, Goldthorpe, 2007p.4). This dowed

for a more synergistic integration of the data sets, aligning each within the underlying

AEi O AT A NOAOOEITO T £# OEA AOI AAAO OAOAAOAE O
advances mixing multiple sources of evidence to attain and modify knowleCA ¢ 8 AT A E
an] active and iterative process of establishing warranted assertions as they are applied

ET 1T Ax A oBrdede&AHalA 2000pp.132-133).

)T OEA AAOGECGT 1T &£ OEA OA®AA avfebf cauiiodr®ldeéddd, OOh 9
regarding the importance of integrating mixed methods into a single study so that

neither method sits alone in parallel to the other. As an example, Yin (2006p.42-43)
AOOAOOO OEAO NOAI BrocksdE NO ADDEA & OB AERORAD & O/
quesQET 1T O /odcbrosd OBRODOOET 1 Oh AT A OEAO A OOOAU Ox
the quantitative and qualitative methods each addressed some aspect of both process

and outcomeN OAOOET T ©6 8 /1T OEEO AAOEOh OEAOA p 1 E
guantitative, included a qualitative element. This allowed respondents to give an open

ended explanation about why they answered a question in a particular way or an

opportunity to elaborate on their reasoning. This resulted in a degree of crossover

between techniques used, and it presented an opportunity to address the complexities

of the same problem from different scales and in a more agile fashion (Yin, 200644).

Moreover, this strategy provided a richer, thicker dimension to the quantitative phase

which sought to underpin the broadlevel data with an enriched understanding.

Further elaboration on the stages of the sequential mixed methods study is outlined
under Section3.3.6. The following summarises the mixed methods study, which
comprised a tripartite design, incorporating three distinct methods. Each stage

informed the next, but also looped back to the former.

The design comprised three parts: (ijanalysis of ICAC invagyation reports relating to
local government; (ii) attitudinal survey (Phasel); and (iii) in-depth and active

interviews (Phase?2). These are described below.
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i. Analysis of ICAC investigation reports relating to local government

This was used to povide context for the design of the two empirical case studies, listed
below. A taxonomy of local government investigations conducted by ICAC over the
course of a 15year period indicated that the majority of investigations publicly reported
by ICAC involed practices of corruption conducted by or involving appointed officials in
local government as opposed to elected officials (see AppendiandFigure 2.2. On

this basis, the subsequent research instruments focused on the prospect of corruption
by, or involving, the appointed officials (employees), a population hitherto under

researched in contemporary studies.
ii. Attitudinal survey (Phasel)

A questionnaire was sent to a sample of councils in NSW and was voluntarily completed
by employees of the participating council. This questionnaire also incorporated a
gualitative component, with respondents given an opportunity at various stages to give
reasons for their answers or to provide an operended narrative or elaboration if there

was anything further they wished to add.
iii. In-depth and active interviews (Phase?)

Semistructured interviews were conducted with a number of stakeholders who have
expertise and responsibilities for addressing corruption in local government. Broader

elaboration on the interviewee base is discussed in Sectidhb.2

Through implementation of a tripartite design, this mixed method approach sought to
explain, as well as describe, causal explanations for how corruption may manifest in

local government and why reporting is presently considered to be low.

The administered survey (see Sectiod.4) provided surfacelevel data across a breadth
of diverse and disparate councils in NSW, while connecting with the enisig qualitative
aspect of the research. Building on the knowledge produced via the first two stages of
the study, the qualitative interviews with anti-corruption practitioners or guardians
provided a richer and deeper level of understanding of how corrupbn tends to manifest

in local government (see Sectiof3.5).
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Ultimately, this approach sought to develop both policy and practitioner knowledge on
this phenomenon with a view to identifying strategies and structures which could

meaningfully impact on policies seeking to reduce corrupt practices in local government.
3.3.4 Influence of the researcher

Throughout the interview process, perspectives are likelyo stem from both the

researcher and the respondent. Luff (1999p.701, cited by, Warren, 2002 p.84) refers

01l OEAOA AO OOEOAAOOOAA OOAEAAOEOEOEAOGGS
other from stable and coherent standpoints, but from aried (and constantly

transitioning) ® A O O b A BebAnGAd@idcoln (2011 p.12) offer a similar viewpoint,
stating that any account given by a respondent during an interview would be based on
OEAO PAOOIT60 1 AT Os8 4 E Altered@hinagh the IénBeA@ OAT U CA
I AT COAcCAh CcAT AAoOh O1F AEAT Al AOGOh OAAAR AT A AQ

observations, only observations socially situated in the worlds of, and between, the

o«
—_

I AOGAOOGAO AT A OEA 1 AOAOOQRIRG In seskihg tlexplica®whatE T AT 1 1
ATl OOODPOETT 1T AAT O O DPAOOEAEDAT OO6h OEEO xAO A
perceptions and exposure to subject matter, both in situ and in popular media, would

have informed their perspective at that time, as well as thepresent state of mind as

they completed the questionnaire or responded to the interview questions. The

influence of such factors invariably shaped the content and flow of the interview and

necessitated a degree of understanding, when sense was being reaif the responses

during analysis (Warren, 2002 p.84).

Responses given by participants, and the positions they were speaking from, may have
been personal, professional or simply from a standpoint that they felt most comfortable
with. The mixed methodresearch design sought to accommodate this, by synthesising
guantitative with qualitative approaches in order to elicit richer, thicker descriptions at
different scales(Creswell & Miller, 2000, p.128). Data from each phase was respectively
assessed, analysed and then integrated and triangulated in anticipation of emerging
patterns and themes(Creswell & Miller, 2000 p.127). As discussed in subsequent
chapters, contradictions and nuances emerged, drthis did importantly highlight how
understandings of corruption are influenced by different perspectives, which have a

contingent effect on how it is then managed and addressed.
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Based on views put forward by Curtis and Curtis (201,1p.48), a social redist approach

was considered appropriate, recognising that while interviewees would have some pre

conceived notions before the interview, emergent knowledge may be created during the

research process in that new ideas may be embryonic. This viewpoint ibserved by

OEA AOAAOT OO 1T &£ cOi 01 AAA OEAT OUh xET AAETT xI
approach reality fromatabula rasa He must have a perspective that will help him see

OAT AGAT O AAOA AT A AAOOOAAO OECI EABlasAri&aO0 AAOAC
Strauss, 2008p.3). 4 EAOA Al OAh OEA OAOAAOAEAOCB8O OI 1 A Al
instrument, was essential to the success of the study and the interpretation and

arrangement of emerging datgPatton, 2015, p.700). As Ravitch and Riggn (2012,

popq AT 1T OAT Ah OPAOOI T Al AAAECOI 61 Ah POIT £FAOOE
OEAxAA AO 1T AOET AT 1T CEAAI Al 1T OEAREsROET T O xT OO0
attributes were considered thoroughly during the design stages.

Theresearch 06 O DOT AAOOET T Al A@GPAOEAT AAO x1 OEET ¢
governance field undoubtedly played a fundamental role in how the study was

formulated and operationalised. Biases have the potential to manifest at the design

stage or during datacollection, as well as when analysis is being conducted or when

writing up (Pannucci & Wilkins, 2010, p.619). The researcher recognised that biases

could manifest subconsciously, and did not seek to avoid any type of inherent bias, but

remained mindful of it and how bias might inadvertently be projected on the research

participants and research materials. To mitigate this risk, measures were applied to

limit any perception of influence on the object of inquiry by fully disclosing the nature of

the inquiry to participants during both phases of research, and emphasising that this

POl EAAO xAO ET 11 xAU AEEE]I BA @Adkumerte®&uditOEA OA
trail of correspondence and transcription of interviews was retained to minimise any
misintA OPOAOAOQEIT T 8 -1 OAT 6Aoh OEA OAOAAOAEAO0G80O

them throughout the research process, also acted as a means of critically interrogating

and problematising any assumptions in the design and administration of the research.

10 This experience isdetailed further in the Preface.

11 As an example, th®© A O A A CoBcEphtioda® a fulltime employee of a council in NSW was openly disclosed, and
survey respondentswere advised that this partiaular council would be purposefully excluded from the sample.

12 This is outlined in moredetail in Appendix4 and Appendix6.
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3.3.5 Reliability and validity in the research

This section outlines how the research approach was enacted and experienced in light of

the potentially conflicting data collection instruments and procedures that were

employed. While one argument is that rigoucan actually be enhanced by merging

distinct approaches, including grounded theory (Johnson et al., 2001, cited by, Dunne,

2011, p.113), this research observed the view of Curtis and Curtis (201p.72) that
OOAOAAOAE EO 111U ATl dnbaigndvitAaccefddd stdndard®d CT OT OO
which the analysis of data yield results that can be repeated or reproduced at different

times or by different researchers [and validity measures the extent to which the

OAOAAOAE EO AAAOOAOA AT A OEA AgOAT O O xEEAE
(Curtis & Curtis, 2011 p.72). These principles were considered at each point of the

research process to guide and orient& the research practice, as discussed below.

Building on the notion ofreliability , Corbin and Strauss (1990p.pv q 11T OA OEAO OT1
that deals with social psychological phenomena is actually reproducible in the sense that

new situations can be foundvhose conditions do not exactly match those of the original
OO0OOAURK Al OET OCE 1 AET O ATTAEOEITO I AU AA OEIE
f ADPDOT AAEY EO OADPOT AOGAEAT A ET OEA 1EI EOAA OA
1990, p.15). With this in mind, an online survey tool captured data acquired throughout

the quantitative survey, the details of which are fully documented. As previously

discussed, the results from the survey had a bearing on how subsequent stages of this

mixed methodsresearch study were designed, developed and executed. The crucial

aspect of this, therefore, was to ensure that research questions were piloted, refined and

tested as extensively as time would allow. This is discussed further in Sectidnt.5.

Curtis and Curtis (201, p.wp q AOCOA OEA GuidiyAstiEAU AODPAAOD | £
comprehensiveness of the variables used [which] can be enhanced by using multiple

Ol OOAAO 1T £ AOEAAT AAG8p 12 OAEAAI DI ABWExBET ABAOOj
definition of validity AGET& AAAOOAOAT U OEA AAAI Gl of OADOAOR
OEA O1T AEAI PDPEATTIATA ATA EO AOAAEAI A O OEAI
survey component of the research, as the questionnaire was the only tool of

communication and therefore had to be clear, simple, timefficient and as unamliguous
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as was possible. During the interviews, participants had more of an opportunity to
clarify any ambiguities about the meaning of terminology. Once the research
commenced, verification strategies continued to be employed as the inquiry
materialised (Morse et al., 2002 p.18). This was done through the checking of survey

responses during the six weeks that the survey was open.

During this time, quantitative data was interpreted, compared and contextualised, a
practice enhancing rigour and generatig knowledge (Brannen, 2005p.180) while at

the same time informing the ensuing design of the qualitative research? particular
challenge was ensuring that respondents were aware of and reminded that the research
was seeking to explore corruption at tke occupational level of local government. Despite
this, it became clear within some of the responses that delineating between the
occupational (employees) and elected (councillors) domains was not easy. Some
respondents saw corruption as occurring at arelected level and less, or not at all, at the
operational level. In itself, this proved an interesting finding, and aided the design of the
semi-structured interviews which followed. It highlighted a need to be more explicit
about the setting that was béng explored within the interviews, but also gave a reason

to explore, with interview participants, more about corruption within the occupational

realm and why it may, or may not, be seen by those who work in that milieu.

Given the sequential nature of adopting a complex mixed methods approach,

triangulation x AO A OEAAI A AT A ApO OAI EAAOEIT 1T bDHOT AAA
convergence among multiple and different sources of information to form themes or

categories inA O QCrdswdil & Miller, 2000, p.126). It is used as a means of

recognising the multiplex dimensions and realities that accommodate social phenomena,

and seeks to ensure that each method, as realistically as possible, complements or

nuances the othes in the pursuit of knowledge(Mason, 2009 pp.190-191). Rather

than seeking a definitive truth about corruption, the research sought more to explore

the subjective realities of corruption from different perspectives and scales, to establish

if there were continuities and to establish and probe areas where divergences were

identified.

At a practical level, the exploratory stages of the research sought to ensure that the focus

aligned with ideas and themes emergent in the literature. During the fieldwork
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component, the researcher was acutely aware of the need to emplflexivity, defined

by Curtis and Curtis (2011, p.288) A0 OEA OP Ol A-dkf@xive br eltdWwBArEin C OAIT A
OEA OAOAAOAE bPOT ARAOOG S8 )T AT ET Ghe@@&todddi OEA O
documentation might be influenced(Garfinkel, 1967, p.101), in terms of choosing what

was recorded and what was left out, and ensuring an openness to interpretations and

responses that might trouble or contradict the developing thesis. Asstussed within

Section3.3.4, the existence of bias was not entirely avoidable, so the researcher

remained cognisant of its potential to influencedata collection and analysis, and was

mindful to ensure that this was mitigated as much as possible. As an example, different

skills and assumptions were reviewed at various stages, including the conceptual,

design, research, analytical and writingup stages of this thesis. This included the

drafting of many mind maps, and keeping a journal of notes containing ideas,

assumptions and avenues. These maps and journal notes provided an overview of

existing and emerging topics to research, and an ideas tr&d continually reflect on and

OAEET A8 -1 OAT 6AOh AO DPOAOGET 6061 U 1 AT OETTAAN
001 OAT A AT A O1 PAT 10068 OIiI A T &£/ OEA EAAEOOAI

phenomenon of corruption.
3.3.6 Research design

As identified in Chapter2, there are a number of limitations with the framing of
corruption in popular culture and in the academy, and the multitude of ways in which it
can manifest and materialise. The epistemological challenge was to find out, through
interaction with stakeholders in local government, distinctive and decisive answers to
guestions that cannot be acquired through other means. As outlined earlier
(Section3.3.3), the research design embraced the use of three sequential methods of
analysis, each of which bore relevance to the study as a whole, but which specifically

addressed the intellectual gaps identified in the literature.

The views of Hall and Howard2008, cited by Creswell, 2011p.279) were significant in
this regard, in that cognition of a synergistic typology would seek to ensure that no
research method was dominant, but that each instead was ascribed equal weightimg
accreting the evidence base. A synergistic mixed methods approach combines

guantitative and qualitative research techniques at both the conceptual and
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implementation level (Nastasi et al., 2010pp.320-321), and this influenced the design

of both research components. As such, from a conceptual perspective initially, and
building on a review of the literature, it was notable that investigation reports by ICAC
(which are publicly available) have overwhelmingly focused on appointed officials as
opposed b elected officials, in spite of the fact that that the former are not necessarily as
newsworthy as the latter. Therefore, from an implementation perspective, the

Appi ET OAA 1T £F£EAEAI 06 DPAOAAPOEIT O AT A AODAOEA
the evayday level seemed important to capture and analyse. The research design
sought to explicate the attitudinal views of appointed officials, within different local
government roles and functions, affording participants with an opportunity to express
their opinions anonymously. A consideration was that the research design and method
needed to accommodate the fragmented and heterogeneous makp of local

government in NSW. This is discussed more intricately in Secti@w.

Subsequently, semitructured interviews with individuals who had been involved in, or
who had an interest in addressing, corruption in local government, were perceived to be
the mostapposite means of eliciting perspectives from subjects in a controlled

environment. This approach is discussed in Sectidhb.

3.4 The attitudinal survey

The primary goal of the questionnaire used in Phask of the mixed methods study was
to acquire an overview of: the types of corruption that may be evident in local

government; factors that make local government susceptible or resistive to corruption;
the extent to which councils are aware of and willing to respond to corruption; and the

mechanisms or controls either envisaged or in place to manage and address corruption.

The online survey sought to ascertain potential differences between council emplegs
where possible. While responses addressed aspects of questions proposed by this
thesis, it was envisaged that there would be contrasts between councils in different
areas, and between different types of workers within those entities. Some of those
differences might identify factors such as inability, reticence or unwillingness by senior
employees to effectively manage the risk or reporting of corruption. Alternatively,

divergences could be informed by council compositions, including their affluence,
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location and demography. Therefore, the questionnaire design sought to identify and

AOOAOO xEEAE OOUDPAG 1T &£ A1 O1T AEI OAODPI T AAT 60O A

ensure individual respondents could not be identified as per ethical protocols.
3.4.1 Rationale behind choice of councils

In December 2011, the OLG engaged NSW Treasury Corporation (TCorp) to undertake a

financial assessment of all 152 councils in NSW. The scope of this assessment was

expanded in March 2012 to include financial sustainabilittand benchmarking, resulting

ET A OAT I DPOAEAT OEOAR ET AAPAT AAT O AT Al UGEO EI
Al 61 AEl ET .37686 j/,' .37h ¢mnptQs

This exercise assisted greatly in determining the choice of councils to use in the sample,

but also with esiablishing the demographics of each region and LGA. In particular, the
assessment influenced the sample frame by highlighting salient differences between

councils such as size, geography, population demographics and council affluence. While

each council s responsible for its LGA, FlavédR013, p.69) considers that council

AT 01T AAOEAO AOA OAOAEOOAOU Al 1T OOOOAOOh OOAEA
OEAOAA Aiii Ol EOEAO T &£ ET OAOAOOG 8 4EA OAOAAOQ

variations pragmatically.

In terms of geographical variations affecting the sample, it was pertinent to observe that

OET OEA pn UAAOO O ¢mpph OEA ' OAAOGAO 3UAT AU
OEA OOAOAGO bPiHOI ACEIT CcOIl xOE6HxPDOEP®DI ADBDI QE
OAOEAr ET ¢CY EIT OEATCOH®Z03pRD. Thib gdfild ibfluehceditiied
OAiI PI1 ET ¢ AEOAI Ah ET (2004 A 149 AAT AART OBGE OOAIEI ®EAO
techniques [were] employed in order to produce a sample which igs far as possible,
OAPOAOAT OAOGEOA 1T £# OEA piI POI AGEIT AO A xEIITA
underpinned, inter alia, by these considerations. The documenfomparative

Information on NSW Local Governme(@LG NSW, 2013provided demographic

statt OOEAO ET OAI AGETT O1 AAAE T &£ OEA OOAOABGO

assessing the appropriateness of councils in the sample base. With the assistance of this

Qu

publication, a number of factors were used to formulate a table of councils thatould
subsequently be invited to participate in the attitudinal survey (a list of these factors is

outlined in Appendix 2).
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In addition to demographic factors, two further aspects were considered pertinent.

First, some councils in NSW have been involvgdeviously in ICAC investigations, which

i Au EAOA ET &£ OAT AAA AipPiTUAAOGE PAOAADPOEIT O

prevalence within local government, or indeed, their perception of the manner in which
incidences of alleged corruption have been historally and are currently addressed.
Second, councils that have an internal ombudsman, as a form ofiouse formal

guardian, were considered to be a basis of comparison with those that may not have had
this figure or that had an alternative internal complant-handling, investigative or antt
corruption remit. With this in mind, and in compiling the sample base, it was considered
appropriate to include a number of these councils in the invitation to participate. This, it
was reasoned, might produce interesiig comparisons on how organisational structure

mediates how employees both perceive and respond to suspicious practices.

In light of the fact that there was no guarantee that all councils in the sample would
accept the invitation to participate in the stuly, a bottomup approach to formulating
the sample was taken in the first instance, by listing councils that differed in the above
respects until saturation point was reachedMorse, 2010 p.347). This resulted in a

matrix of 35 councils.
3.4.2 Approach to cauncils

Once the final sample of councils was compiled, a lettéhppendix 3) was sent to each

AT OTAEI 80 '- ET OEOET ¢ OEAEO Al Al oadibipatoh O
of the council in the study. The letter was accompanied by a survey participant
information sheet (Appendix 4) and each GM, or their delegate, was askeddomplete,
sign and return a remittance slip(Appendix 5). The remittance slip asked the GM to
indicate whether the council wished to participate in the research and to gzify a

named contact for the survey link to be sent to, being a person who could then

AEOOAI ET AOA OEA 111 ETA OOOOAU OI All 1 /& OEA

asked to indicate their intention to participate by completing the remittance bp and
returning it within three weeks. This timeframe was stipulated in an effort to secure
commitment from councils in a timely fashion. Several councils required further contact

after the three-week period lapsed, as discussed further in Sectidh4.3.
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The study invitation stressed that the research would be an independent, analytical
study, based on a wide range of councils in NSW, aacshphasised the comparative
nature of the inquiry to mitigate concerns the GMs might have as to why they were
selected for inclusion. Each council was advised that this would be the initial request
and that, should they wish to participate in the study, aeparate email would be sent to
them soon after which would include: (1)an online survey hyperlink; (2) a covering
message that could be forwarded to employees to introduce them to the survey; and
(3) a tailored participant information sheetis (Appendix 5), ensuring that employees
were adequately informed about the study, their right to participate or decline, and the

various protections put in place.
3.4.3 Councils that agreed to engage in the study

From the 35 councils that wee invited to participate in the study, only 11 councils
agreed to be involved (32%). Another 20 councils indicated that they did not wish to

participate in the study (57%), and 4 (11%) did not respond to the invitation.

Of the councils that agreed to pdicipate, one council felt that it would be too onerous to
expect all employees to be involved (Councd), and only agreed to participate on the
basis that 20 members of staff would be invited to complete the questionnaire. Some
councils simply stated that they would not be participating in the study, while others
gave more thorough reasons. Such reasons given may have been credible and
understandable; however, there was little effort required of councils other than to
forward the questionnaire to each @ their employees with a preprepared covering
letter. As only onethird of invited councils were willing to participate, it could be
inferred that the majority of GMs were reticent about participating, for various reasons.
This finding builds on salientobservations that conducting research on the reality of
corruption can be problematic, especially when the nature of the topic is culturally
sensitive (Kalof et al., 2008 p.116; Rothstein & Torsello, 2014 p.264).

Because more than twethirds of invit ed councils did not accept the invitation to

participate, it was considered that validity in the ensuing results might have been

13 This participant information sheet was tailored to the participant of the questionnaire and differed from the one
initially sent to GMs, which was more general and related to the wider concepts and focus of the study. This received
approval from the ANU Human Research Ethics Committee on 10 March 2015 (Protocol number: 2014/641).
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affected. However, the 11 councils that formed the final sample base represented a
comprehensive, diverse and disparate arragf council types. Therefore, taken together,

the knowledge produced would go some way to ensuring the validity and enhancing the

quality of the research. What this process did highlight, however, was the high degree of
autonomy and discretion bestowed orGMs as public service guardians, and the leverage

these officials can possess on the possibilities of empirical data collection. If

OOOAT OPAOAT AU fr EOY OEA OOOAOO xAU 1T £ COAOAEI
trust in the people and institutiol O 1T 1T xEEAE | OQransae@pPA O AADAT A
International, 2018), then this process highlighted a lack of transparency, and presented

as one of the main barriers in attempting to conduct empirical fieldwork on local

government corruption. Such barriersare a research issue acknowledged yothstein

and Torsello (2014, p.264)h xET 11 OA OEAO OEAOA -taad A AAOEO
encounters with corruption [but there is a] hesitation to describe what is taking place in

OEA ZEAI AG 8

According to thepublication, Comparative Information on NSW Local Government:
Measuring Local Government Performance 2@1P, the total number of FTE staff across
the 11 councils in 201Z13 was 5,125, with an average of 282 per sampled coun{iLG
NSW, 2013) While theresponse rate to the ANU surveyRerceptions of Corruption in the
Victorian Public Sector: Report to IBA@as 18%(Australian National University, 2013

p. 1), it was accepted that there would be no way of knowing how many people may
respond to this survey at each council, as the demographic composition of each is vastly

dissimilar. A summary of the response rate is discussed further at SectiB4.8.
3.4.4 Sample of councils

For each of the councils that agreed to participate in the study, an email with a hyperlink
to the online questionnaire was sent to the nominated contactppendix 8). This was
prefaced with a covering letter, for adaptation in any eletronic message that the council
wished to send to recipients, and the survey patrticipation information sheet

(Appendix 6).

Councils were advised that the survey would be open for six weeks in an effort to

accommodate staff schedules and availability.
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3.4.5 Questionnaire design

4EA T OECET Al AT T AAPO &£ O OEA NOAOOGEI 11 AEOA «x
survey previously submitted to public servants within the Victorian Public Service

(VPS), as part of a research project conducted by the ANU ahd Social Research

Centre (SRC), commissioned by IBABustralian National University, 2013). However,

upon further scrutiny of this questionnaire, it was considered that, while some aspects

of that survey could be adapted for the purpose of this reseealn, more needed to be

known about other factors that might have a bearing on the questions pursued in this

research study.

With that in mind, additional measurements were included in the questionnaire in order

to enrich the quality and diversify the focts of the research. Furthermore, it was

AT T OEAAOAA OEAO 11T O0A TAAAAA O1 AA ETT x1 AAIT O
including:

i the highest educational attainments of participants;

1  the age range of participants;

1  whether participants had managerial orsupervisory duties;

i the salary range of participants, to acknowledge low medium and high-income

earners, and therefore to distinguish between job classifications; and

1  the core business areas of the participants.

Such details were deemed desirable tenable potential crosstabulation of results, and
to glean whether particular responses to questions (i.e. perceptions and experiences)

were related to one or more of these structural variables.

Additionally, in close consideration of the three componentsvithin the crime triangle

(Clarke & Eck, 2003p.27), a variation on other question types was preferred, such as:

T DAOOEAEDPAT OO Ai i DAOAOEOA DPAOAAPOEIT O 1 £ |
work and within other councils in NSW (argets);
1  whether participants considered that local government was more susceptible to

corruption than other parts of the public sector, and if so, why@ffender$; and
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1 whether participants had received Code of Conduct training, and if there was a
correlation between suchOOAET ET ¢ AT A EOO AAEI EOU O ET 4

awareness of corruption and dis/incentivisation to report (Guardianship.

The reasons for expanding the survey in this way was to elicit a greater understanding

about differences that could be attributel to attributes of LGAs, attributes of councils

specifically, and whether efforts (or otherwise) to implement compliancebased

ET EOEAOEOAOh OOAE AO OOAETET ¢ AT A DPbOAI EAAQEI

experiences and practices.
The following steps were taken to enhance validity of the quantitative research design:

i A discussion of key issues in relation to the proposed research questions at the
design stage, prior to its compilation. This included: distinction between types of
corruption, reporting of corruption, the risk of corruption, and the prospect of

corruption in the context of how it might manifest in local government.

ii Testing of the questionnaire design with colleagues from the Local Government
Internal Ombudsman Network (LGION), t@ascertain whether the proposed
guestions were clear, valugree, unambiguous, and would capture responses

adequately.

it A pilot study: a number of selected individuals were asked to complete the
guestionnaire in a word-processed format to ascertain whethertiwas
administratively appropriate and easy to follow, that the questions were easily
understood, and that it was not too onerous to complete from a time and effort

perspective (see Sectior3.4.6).

Subsequently, the questionnaire was tested again to further gauge its uskrendliness
and length of time to complete. Pertinent concerns in relation to the first iteration of the
guestionnaire were that it took too long to complete and that the order of questions did

not flow well.

With this in mind, the second iteration of the online questionnaire sought to refigure
and improve its structure, resulting in the compartmentalisation of he questions into

five sections: (1)perceptions of corruption; (2) reporting mechanisms; (3)awareness of
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management mechanisms; (4lemographic composition of participants; and
(5) organisational characteristics (See AppendiX for a detailed descriptionof these

categories and Appendix 8 for a breakdown of all questions). The logic of these

AAOACTI OEAO AT A OEAEO OANOAT AA xAO Oi AEC

Al OT AEI 80 AEOAOOA AOOAU 1T £ AOOETrdgGiréd, wit

data gained elsewhere in the survey.

~
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Each category was methodically generated in view of the fact that, inevitably, some
participants may start the questionnaire, but not finish it. In particularDemographic
composition of participantgSection4) and Organisational characteristics (Sectioh)

were put to the end of the questionnaire, as being less critical sections than the first
three. The sequence of the first three sections sought to approach the subject matter in
a generalised waybefore delving into more specific issues and measurements. The
duration of the actual questionnaire when rolled out was anticipated to take between 10
and 15 minutes, which was considered to be close to the ideal survey length median of
10 minutes (Revilla & Ochoa, 2017p.563).

3.4.6 Pilot study

Various colleagues within local government, and other contacts, provided comment and
constructive criticism of the questionnaire instrument throughout its various iterations.
The salient features of the survey, thenpposed research and its methodology, were also

discussed in a presentation to the LGION on T8ovember 2014, with the intention of

OAAEET ¢ DPOI ZAOOET 1T A1l AT AT OOAI AT O AT A AOOAOOE

local government workplaces. This form incorporated internal ombudsmen from five
councilsi4 in NSW, as well as representatives from the OLG and ICAQ-ollowing this
presentation, the ensuing feedback and subsequent discussions with colleagues, slight
refinements were made. Primarily, thisvas in relation to Section 5 of the questionnaire,
to ensure that comparison accounted for nuances in respondent positions and roles

across councils.

14 These were Burwood Council, Hurstville Counci)Varringah Council, Wollongong Council and Wyong Council.
15 On this occasion, a representative from the Office of the NSWhbudsmanwas unable to attend.
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3.4.7 Questionnaire desigry finalisation of the research instrument

When the draft questionnaire had been finalised, it was converted to an online version
using SurveyMonkey, a platform for distributing online surveys. It was piloted in this
format to ensure that configuration, and question logic and sequence, worked
effectively. The online survey was tested on a number of occasions, each time with a
different response, to ensure that it could be easily understood and completed, and was

not onerous, sensitive or timeconsuming.

Despite some issues in online survey desigalso existing in traditional survey formats,
such as accessibility for marginalised groups and samplingVright, 2005), online
surveys are efficient, minimise the potential for error, and have the benefit of
distribution across a wide geographical and demgraphic base. That said, a limitation is
that data capture is limited to computer users. Consideration was given to production of
the questionnaire in hard copy format, which could be completed by council employees
who did not have access to such techimgy within their workplaces. However, to do so
had the potential to skew responses by giving favour to particular council workers, such
as outdoor staff, that in turn could compromise study reliability. This means that there
are always limitations on the data being produced by such inquiry, as some groups
within local government would not have accessed the survey. However, given the
response rate from each council (see Sectidh4.8), wider participation within a council

would not have added significant weighting to the data acquired.

The chosen online survey medium, SurveyMonkey, has the ability to send the same

survey to multiple recipients, but with functionality that enabled monitoring of each

AT O1 AEIl 60 DAOOEAEDPAOEIT 8 %OOAT OEAI 1T Uh OEEO
in the questionnaire, but then did not forward the survey hyperlink among their

respective employees, this woulde apparent to the researcher. In the survey

participant information sheet (Appendix 6), participants were made aware that neither

they nor their participating council would be identifiable, but this functionality was

considered necessary to enable crossouncil comparison and assess participation.
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3.4.8 Response rate from Phase 1 of the mixed methods study

The survey was sent to participating councils in the week commencing March 2015

and closed on 24April 2015. One council did not submit any responsesgespite their

earlier agreement to participate in the study. This transpired to be a benefit of the

bl AOA&I Oi 60 &O1 AGET T A1l EOU Oi AOAAOOAET xEAOA

particular council was not used in subsequent analysis.

Accordingly, the responses reflected survey completion by appointed officials at 10
councils in NSW, as outlined in Appendi®. While the 10 councils are not named, survey
participants would potentially be able to identify their council from the details

contained within this table, and would, of course, know that their council was in this
sample base. Effortsvere, however, made to avoid any way to distinguish one council
from another, by compartmentalising attributes of each council, such as number of FTE

staff, sze of population, and geographical size of LGA, into brackets.

The hyperlink to the questionnaire differed slightly when sent to each council, which
enabled attribution of responses to the corresponding council. For the purpose of
reference, each is redrred to by number (Councill, Council 2, and so on to Council 10)

so as not to make any council readily identifiable.

The final sample of councils that participated provided a distinct representation
acrossNSW. By having a sample of 10 councils, eamperating independently and
autonomously, the potential for bias or compromise was mitigated heavily, as responses
emanated from employees at councils that had no affiliation with the others. Further,
participants were not aware of which other councils hd been invited to take part in the

study, nor did they know those that contributed and those that did not.

No two councils were identical in terms of the characteristics detailed above; fittingly,

councils differed in a number of other ways, which ennadcA OEA OOOAUB O OAI
increasing the comprehensiveness of variables. These variations included differences

ETd AAAE Al OT AEI 60 Aii bl OEOEITh OOAE AO OEA
covered; its FTE staff base; the size of the populatio®i OAOOAAN AT A -OEA 11
AATTTITEA POl £EI A8 $EAEAOAT AAO xAOA EOOOEAO

sustainability, outlook and infrastructure management. To aid further, three councils
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had an internal ombudsman and four had been involein a previous ICAC

investigation.

The survey received 25%otal response®f which 197 werecompleted responsesThe

composition of the 251 respondents across the 10 councils is illustrated irigure 3.1
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Figure 3.1. Number of responses per council (N=251)

As illustrated, the number of respondents from each council varied. While the group
average number of FTE staff across councils in NSW is 282 (DLG N30¥3), the

number of FTE employees within councils can vary considerably. Figure 3.2

represents the participation rate at each council, based on the number of responses
received as a percentage of the FTE base of that council, and shows that there is a
significant disparity in participant response rates. The participation rate ranges from
2% (Councils1 and3) to 16% (Council8). A caveat must be emphasised, however, as
the FTE base does not account for alternative employment types, such as volunteers,
part-time employees, caual staff members or seasonal staff, who may have also
completed the survey. As there would be no way of knowing with any certainty how
many staff would be employed by each of the participating councils during the period
that the survey was available, te FTE staff number is relied upon as a good indication of
OEA OEUA 1T &£ AAAE AT OT AEI 80 AibpiTui AT O AAOAS

sections in the questionnaire Demographic composition of participants (Sectiat) and

16 As detailed with Section3.4.1, the number of FTE staff at a council may range from 31 to 1,741.
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Organisational charateristics (Sectiorb) allowed responses to be placed within the

s N oA s o~ s A

Al 1T OABO T £ OEA DPAOOEAEDAT 680 EI AEOEADAI

if required.
18 16
% 16
8 14 14
I|.I_J 12
w 12
ks
o 10
I 8
£ e :
3] 5
5 6
o 4 3 3
, N -
N & ™ 5 © A % &) o
& o&% & & & & & & & &
o o o > > > o o o S
O O @) @) (@) (@) (@) C C o

Figure 3.2. Participation rate as percentage of FTE staff

With the exception of the one council with agreed to participate in the survey on the
understanding that only 20 employees would be invited to undertake the questionnaire
(Council 3), the completion rate for the remaining 9 councils is significantly low. Even at
Council3, only 50f the 20 invted employees completed the questionnaire. Indeed,
across the breadth of councils, as thactual number of employees at each of these
councils would be higher than the known FTE base, the response rate from each council
is less than that depicted irFigure 3.2 It could be inferred, therefore, that most council
employees were less inclined to complete the questionnaire than those at Counclis7

and 8. If reliance was placed on one or two councils alone, this may have a bearing on
any outcomes. However, across the sample of 10 councils, the sum of 197 completed
responses invokes greater confidence in the findings; nevertheless, the low participaiti
rates do highlight a significant limitation in terms of any capacity to make claims of
representativeness(O'Rourke, 1999 p.107). While a greater proportion of councils

were invited to participate, as discussed in Sectio8.4.3, just under a third agreed to do
so (seeFigure 3.1). If a geater number of councils participated, or if more councils were
invited to participate, a higher response rate would have been likely; on reflection, this
may have been a wise option to improve the response rate. That said, there would be no

guarantee ofa greater response rate if more councils had been invited to participate.
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The aggregated responses provided salient, attitudinal insights across local government

in NSW, and this in itself helped to inform the focus of the followp semkstructured

inter views, specifically around the meaning of corruption, organisational attitudes

towards it, and appetite, or strategies, to manage it. This is discussed further in

Section3.5. Further, responses derived from this sample base would serve as credible

and diverse examples that broadly reflected the demographic makep of NSW. In

particular, 6 of the 10 councils were metropolitan councils, and 1 was omé

i AGOi P11 EOAT EOET CAh xEEAE AT ECI AA TEAAI U xE
population, with nearly two-OEEOAO 1T £ OEA OOAOAS8 O DI BOI AGET 1
GreaterSydney region(TCorp, 2013 p.27).

For the purpose of broader comparison, the 152 council entities that existed in NSW at
the time of the study is presented in Appendix 16, as derived from dataovided by the
OLG (2020). This assissin placing the sample of 10 councils within the broader
framework of NSWcouncil entities. While there are somesurface-level resemblances
betweenthe 152 councils, such as gender differentiation and average taxable income
there arealso much greater divergenceswith regards to size, socieeconomicstatus, sze
of population and the largest industry employer within any LGACouncilsare
geographically diverse, yet operate within the same regulatory parameters of corruption
control, with ICAC, and other oversight bodies, placing mandatory obligations onto the
local government sector as a whole. This allows for some comparability, and a strength
of surveying 10 different and diverse council entities. However, this is also a limitation
given that the sample should not be construed as representative of the eminetwork of

councils.

Giventhese, and in consideration of the relatively small sample base that has been
examined in this thesis, itwas conceded that it wouldbe difficult to statein
generalisable termsthat any particular difference or similarity between council type
(e.g., rural/regional; affluency;professionalisation, gender differentiation or salary
range of population served)would have a strong bearing on the general attitude or
impressions towards corruption or corruption-management by the empbdyees This
would be an interestingand important avenue to consider and explorehut it is beyond

the scope of this thesis.
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3.4.9 Analysis of attitudinal survey

While SurveyMonkey offered some analytical tools, the data generated was
subsequently analysed usg SPSS (Statistical Package for the Social Sciences) as its
functionalities offered a greater ability to analyse, compare and crogsbulate

responses than those provided by SurveyMonkey.

Once the data was migrated to SPSS, it underwent an initial cleap as a means of

validating its trustworthiness, to ensure that comparisons could be made. For example,
NOAOOEI 1O ET 3000AU-TTEAU OEAO EIT OEOCAA OAODI
Al ATE OPAAAOG O1 AA AEAT CAA efinSPSSOmi§ prdedss | OA A QO
ensured the integrity of the data with a view to ascertaining whether there were any

invalid responses or obvious mistakes.

The opportunity was also taken to consolidate some findings into a separate variable, for
subsequent cosstabulation. For example, if a respondent had stated that they had
either suspected or witnessed at least one of the corrupt practices listed, respectively, in
Questions8 and9, the number of corrupt practices either suspected or withessed was
categolised under a separate variable for comparison with other social or demographic
factors or data gained elsewhere. This helped explain a number of contradictions, which

are discussed in subsequent chapters of this thesis.

The free text responses were migried into NVivo, a computerassisted qualitative data
analysis software (CAQDAS) package. The rich narrative provided by some of the
respondents assisted in contextualising their responses to the quantitative component.

The process of coding for the anabis is elaborated further at Sectior8.5.6.
3.4.10 Demographic analysis of questionnaire respondents (Phase 1)

For the purpose ofcontextualising the analysis presented in the following three
chapters, the demographic composition (gender, age and salary range) of public officials
who participated in the quantitative component of this research project is described

below. For a more cetailed breakdown and discussion, see AppendixO.

The demographics are based on the 197 respondents who completed the survey and

therefore answered this question. As such, it does not capture respondents who started
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the questionnaire but did not complet it. In summary, the following highlights the

demographic composition of respondents:

A slight majority of them were male.

Two-thirds were over 40 years of age.

Half earned less than $90,000 per annum.

Respondents were evenly sampled from across locabgernment functions.

Half had worked for more than one council.

=4 =/ =/ =4 A4 -

Almost half had worked in local government for more than 15 years.

The respondent pool is reflective of the ageing workforce in local governmefiiastings
et al., 2015 p.9), with less than aguarter of all respondents being under 4Q/ears of age,
and nearly half of all respondents claiming to have worked within local government for
more than 15years. The ageing workforce bears a degree of correlation with length of
service, suggesting thatmany local government employees tend to spend their whole
careers in public service, with many transferring their service between councils.
Accordingly, the sector could be considered to be quite insular, with local government

officials likely working wit h, and therefore knowing, one another.

Across the sample base of councils, it was conceded that representation would not align

Ol OAil T uh GCEOAT OEA OOOOAU xAO Oil O1 OAOU AT A

willingness to engage with the study andespond candidly to the survey. As employees
at each participating council had the option of completing the survey, without incentive
or coercion, it is somewhat reassuring that a wide and welbalanced representation was
obtained. While this should not le taken to be representative of local government in
general, nor of local government in the jurisdiction of NSW, it does inspire confidence in

the significance of the findings.

3.5 Qualitative interviews with anti-corruption figures

The design of the intervievs went through a similar process of testing and refinement
following the analysis of the attitudinal survey, the literature review, and the sample of
ICAC investigation reports. This approach conforms with a mixed methodsrative
design processwith findings attained from the former stage informing and influencing

the next component of the studyNastasi et al., 2010p.320). This process also helped
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determine the composition and suitability of interviewees, and the contributions that

each was abled make to the research problem being investigated. The rationale of the
interviews was to correlate the perceptions and understandings of corruption by those
who may encounter its incidence on the front line with those who are seeking to expose,
reduce ard address it. These linkages, nuances and divergences are explicitly discussed
in Chapters4, 5 and6.

3.5.1 Concept and design

locates the observer in the world [and]consists of a set of interpretive, material

DOAAOEAAO OEAO I AEA OEA x1 Ol A OEOEAI A6 8 4 EA
observations by Gubrium and Holstei2001, p.57) were noteworthy, in the sense that

the qualitative interview neededO1 A1 EAEO OEA O1 OAT AAO 1T £ O1 AA
I £/ AobARAOEAT AAG 8 A4EA AAAT O1 0O 1T AOCAET AA £mEOT I
understanding: what meanings people ascribe to corruption as a concept; what their

views and awareness were of de that they construed as corrupt; and how meanings

and understandings differ from person to person and context to context. Not only did

this dimension complement the previous stages of research, it presented an opportunity

to delve deeper into such undestandings and findings.

The configuration of the interview can be somewhere between structured, semi

structured and unstructured (Curtis & Curtis, 2011 p.29). In consideration of each, and

in order to avoid any restriction put on the type or format ofdata acquired from the

interview process, the interviews followed a semistructured approach. In this way,

interviews had a loose structure, but were organic and collaborative in dynamic,

allowing the interviewer the freedom to probe on issues of note antb seek further

exploration via follow-OB NOAOOEIT 1 08 %OOAT OEAT 1 Uh OOEA ¢
AAPOE 1T £ OEAOAA (GAbAUMERIHQSEINE2D0L A58). AOAAGS

To develop the discussion within Sectior8.3.4, the impact that the interviewer had on

OEA ET OAOOEAx DPOI AAOO xAO Ei bl OOAT 6 O1 AAET I
to play in the creation of knowledge during thanterview, in so far as the interview

process may stimulate the participant to reflect on or articulate ideas for the first time
I O ET A (Cufis& Curls| 2911, p.48). Such a concept aligns with the social
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constructivist approach, in that new irformation is constructed through the interview
process(Curtis & Curtis, 2011, p.47).

3.5.2 Purpose of interviews

Warren (2002, p.83) DT OEOO OEAO OOEA DPOOPTI OA T &£ 1100 K¢
derive interpretations, not facts or laws, from respondentAl E 6 8 yi OEA AT 1T OA
OOOAUh ET OAOOGEAxAAOSE ET OAOPOAOAOGEITI T O xAOA AA

corruption in the local government setting in which they had experience or were

engaged, specifically from the perspective of their beinasked with controlling or

overseeing the management of corruption in local government. This notion had

OAT AOAT AAh A OERME p.&3) approach b Qualiativé iBterviewing, in

OEAO Ai 1T OAOOGAOQGET T O EAI b OA&EOAilinkeractiandlly, A1 Al Oy 11
AEi ET ¢ O O1 AAOOGOAT A OEA T AATET C 1T £ OAODPITAA
(2001, p.51) insightfully reflects on the evolution of interviewing over the last century,

claiming that interviewing has gone some way to breaking dow barriers between

ET OAOOEAXxAOO AT-APBEDROCOCEARARAAT OAT ET OOAAA 1 A
OAOI 1 AOGAO xEOE OEA AiTAADPO T &£ xEAO Al EIT OAOG
A b O OBubkuk & Holstein, 2001, p.67; Mason, 2009 p.67; Platt, 2001, p.50) that

EO OAAEEAOAA OEOI OCE AAOEOA AT CACAI AT O AU
EOOOAORh OI pEA @Vadoh, R00Ap2ReA OEAT AAOS

m
—_

Ai 1T OOOOAOAA ET AT A OEOI OCE &I Oi O 1T &£ Ol AEAT A
worked or do work in the business of corruption governance, undoubtedly influenced

their interpretations and opinions, and these may hag arisen as a result of their social

interactions, perceptions and exposure to corruption. With this in mind, theoretical and

purposeful sampling ensured that a broad spectrum of individuals were selected for this
AOPAAO 1T £ OEA 0O @ipadte who Bebt fefréséntoEHa@ kriowiedde AfO O E

OEA OAOA AMoldet ab,12@EPALB). Key individuals, each of whom had

significant experience and credentials in their respective field as antiorruption

practitioners, were purposefully selectal on the basis that they would likely offer

insightful perspectives on corruption practices in local governmen{Collins, 2010

pp.357-358). Snowball samplingWarren, 2002, p.87) was used to grow the
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respondent base, so other suitable individuals coulde approached and their expertise,

experiences and contributions gleaned.

The interviewees occupied roles that could be construed as having a formal, direct or
indirect guardianship mandate. The intention was not to seek and make empirical
generalisations, such as those attained in the survey, but rather to illuminate and enrich
data gained from that phase with deeper levels of understandin@atton, 2015, p.264).
The interviewing of a GM was considered, but given the reaction to the survey invitatipn
and the low acceptance rate by councils, this course of action was not pursued on the
likely basis that there would be some reluctance or even resistance. If this course of
action had been taken, and a GM agreed to participate, it was also consideredt tineir
view could be taken to be representative of the GM community and might even be
construed as sefOAOOET ¢ 1T O AAEAT OEOAS "EOAT ) #! #8680
made to interview a Senior Corruption Prevention Officer from ICAC. However,ish
request was declined as permission was not granted by the then Executive Director of
Corruption Prevention. While this is unfortunate, some of the interviewees who did
participate had worked for ICAC previously or had reatime interactions with ICAC n

their current capacity.

Interviews were conducted with a range of individuals until a point of saturation was
reached in terms of substantive and thematic insights and the eliciting of sufficient
information (Morse, 2010, p.347). This transpired to bell interviews, but an open

mind was kept to conducting further interviews if a suitable and interesting opportunity
arose. Each interviewee was informed on the interview participant information sheet
(Appendix 12) that they would be given a pseudonym andot be identifiable in the

results section and in any subsequent publications. This was accompanied by a covering
letter (Appendix 11) and an interview consent form (Appendix13). Prior to proceeding
with these formalities, initial contact was made eitler by telephone, email, in person or

via an introduction, and a synopsis of the question schedule was discussed in advance of
OEA ET OAOOEAxsS 4EA ET OAOOEAxAAOGGE 1T AAOPAOEI 1T
Appendix 15.
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Interviews were conducted between 8January 2016 and 18May 201617 While many of

the interviewees worked in a council in NSW at the time of the interview or previously,

their breadth of experience covered more than a dozen councils. This was often

augmented with work experiences instate and federal government, as well as current or

i Oof Ao AipiTuUi ATO AOh T O x1T OEET C xEOEh TTA 1

corruption bodies.
3.5.3 Demographic analysis of interviewees (Phasg)

Demographic factors such as ethnicity and age weret sought from any interviewee.

These features were not considered to be materially relevant to the topic under study,

AOGO I TOA Oih OEA ET OAOOEAxAAOGS AOAAAT OEAI O A
evenly represented, with six of the interviewes being male, and five being female. All

interviewees were interviewed in Sydney, in person, with the exception of one who was

interviewed over Skype due to geographical constraints.
3.5.4 Compilation and analysis

A semistructured interview format meant that the nature and duration of the interview
could be controlled and organised. This allowed for questions to be asked, based on
certain themes or framed parameters, in order to elicit meaningful accounts by probing
on particular matters. It also enabled theespondents to steer the conversation around
issues that were meaningful for them. In turn, this aided the subsequent analysis of the

data.

Ruiz Ruiz(2009, p.4) identifies three levels of discourse analysis: (1a textual level;

(2) a contextual level; and (3)an interpretive level. He goes on to state that while the

third and final level is the aim of the analysis, each level takes place in a circular and
bidrAAOET T Al 1T ATTAoOh T1T1U AiT1 Al OAET ¢ OxEAT OEA
I AEAAOEOAO E A QRuiz RulzA2D09 A B .EThid dpgrdach was followed, with
interpretation of the discourse informing the manner in which it was contextualised and

presented.

17 Approval to proceed with interviews was granted by the Human Research Ethics Committee @@tober 2015
(Protocol number: 2015/654).
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3.5.5 Transcription and analysis of interviews

Each interview was fully transcribed in accordance with the conventions developed by
Jefferson(1974), who advocates that notation should represent words as they are
pronounced (Tracy & Mirivel, 2009, p. 155)8 O4EA AT AT UOGEO 1T &£ AAOA |

- Z ~ N A Z

referred to ascodingd h O OAOA # (2011 Fpi4) AHeAce, A a@CHAique

- Y

the manner in which data was read was significant and required a systemic and
conscientious approach to ensure that derived findings were credible and rigorous
(Patton, 2015, p.653). Maon (2009, pp.148-149) identifies three ways that data can be
read: literally, interpretively or reflexively. Making sense of the interview data was
interpretative, in that meanings were based on what the data meant or represented
(Mason, 2009 p.149). Yet, as the data was acquired through the framed environment of
a semistructured interview, reading it was alsoreflexive owing to the nature of the
interaction between the interviewer, and the interviewee(Mason, 2009 p.78). A
limitation of this appOT AAE EO OEAO £ET AET ¢cO AAT AAATIT A O
AT A8 D OAA @atbn 20BpKEI3), @sulting in skewed knowledge. Crosdata
consistency with the other methods employed in this research project sought to
minimise the potential for such bias and predispositions to influence the analysis, which

iS more prone to occur in a singlanethod study, asPatton (2015, p.661) suggests.

Each interview transcript was read through, several times, with notes made as audio file
were listened to. This assisted in making sense of the data, to clarify any inaudible
aspects, and to gauge whether what was being heard or seen contradicted or

complemented the survey results attained during Phasg.

3.5.6 Coding and categorisation

#1 AET ¢ OAT AAT AOG coOl 61 AARA OEAT OEOGOO O
invisibled(Charmaz, 2011 p.372), with three types of coding available in grounded

AEOAAQ

theory research:open axial and selective These are described as follows:
Open codings the interpretative process by which data are broken down

N R 2o~ NN

the relationships tested agairst the data8 Selective codings the process by which

86



All AAOACI OEAO AOA O1 EZEAA AOI OT A A OOAT O/
further explication are filled in with descriptive detail. This type of coding is likely
to occur in the later phases o& study.(Corbin & Strauss, 1990pp.12-14)

Axial coding best describes thanalytical approach undertakenfor the purposes of this
thesis and this was done using the CAQDAS package NVivo. NVivo allowed all
transcribed interviews to be uploaded in wordprocessed form for subsequent sorting,
summarising and determination of appropriate theoretical categoriefCharmaz, 2011
p.363). Coding and analysis occurred in conjunction with each other, as per the process
advocated by Glaser and Straug2008, pp.101-102). While reading and interpreting

the data, several notes were made about the emerging themes and how they integrated
with the findings of the survey, when data was codedSuch notes were relatively
undeveloped andunstructured, but assistedin the analytical induction of themes and

how findings from each of the data setsnight align with the four sub-questions. Using
NVivo, categories were created which provided the basis for subsequent analysis and
integration with the questionnaire data. All of the responses were analysed, anthemes
emerged within each of the categories proved to be quitextensive (afull list of the
categories and subcategories is available within Appendix 17 A variety of means were
used to make sense of the data, sucls annotation of key excerpts, colowcoding of

themes to a subquestion and a review of the number oflifferent instancesthat featured
within any particular theme. While many of the emerging themesvere insightful, some

did not concretely align to the sub-research questions orfocus ofthe thesis in general,

and as suchonly the ones thathad particular relevance to the study- and the questions
pursued-AOA OAZAOOAA O xEOEET OEA OOAOANOAT O £

juncture.

3.6 Triangulation of data

The process of triangulating data acquired from mixed method studies aims to make
sense of conflicting and inconsistent patterns, divergences, and potentially competing
explanations (Patton, 2015, pp.653-661). In this project, data derived from eeh of the
mixed-method stages was integrated and cross checked in order to seek corroboration
between the quantitative and qualitative data(Bryman, 2006, p.105), as a means of
enhancing credibility in the findings than otherwise might have been achieveby a

single-study alone(Patton, 2015, p.661). By converging and corroborating the results
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attained during the two phases of the mixed methods study, many conflicting and
inharmonious patterns became apparent. As a means of negotiating such contradico
comparisons were made between data acquired from each source, to ascertain the
extent of any complementarity between them. This process also assisted in prioritising
and negotiating which data to present in this thesis; in some instances, the lack of
complementarity was particularly noteworthy in terms of how each participant base

saw corruption in their lifeworld.

Through synthesis of these data sets, differences and divergences emerged. These
themes are discussed in Chapter, 5 and6, in accordarce with the existing literature

and the underpinning theoretical influences. Paradoxical findings and rival explanations
are indicative of the realworld nuances associated with understanding, interpreting and
addressing corruption in local government, as truly situated, symbolically loaded and

messy phenomenon.

3.7 Summary

This chapter has detailed the methodology that was applied in this research. As has
been shown, the pragmatic paradigm informed the research methodology, with a
grounded theory and mixed methods approach taken to the data collection and analysis
processes. The findings are presented in Chapte#s5 and 6, and a discussion of their

significance and implications follows in Chapterr.
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CHAPTER 4: THE IMPLICATIONS OF SUCCESS

4.1 Introduction

This chapterexplores what corruption means to those who might observe and respond
to it within local government. It is based on a broad snapshot of attitudinal perceptions,
and synthesised with a richer exploration of key narratives drawn from respondents
and interviewees. Through an exploration of different perceptions, experiences and
interpretations, there are distinctive contradictions and disconnects between the
perception of corruption, its level and degree of pervasiveness, and the everyday
realities of occupational corruption. There is a general belief that corruption in NSW
local government is declining, and does not exist to a great extent within the council
workplace. Many impressions are attributed to the perceived efficacy of the ICAC, as
sensationalised by tabloid media. Yet, there is an acknowledgement that this focus on
high-level and highprofile matters, often seen to involve elected officials, does not
capture the lower-level or less exceptional forms of corruption that may take place

within the administrative realm of local government.

This chapter highlights how such impressions have been formed, noting that much of
this knowledge has been created by the structures that have been implemented to

address corruption within local government and tre broader public sector of NSW.
4.1.1 Perceptions of corruption

Based on the results of the attitudinal surveyirigure 4.1sets the scene for this chapter,
highlighting that over a third of respondents think that corruption has decreased in NSW
in the last 5 years. This is more than the sum of respondents who thought that

corruption had increased or stayed the same.
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Figure4.1. 2AO0ODPT 1T AAT 006 OE A xrtuptibndn NSW A the 1AsORA years £ Al
(n=249)
This signifies that the majority of local government employees feel that corruption is on
the decline or is stable while only a minority thinks that it has increased; a ratio of
nearly 4:1. This predisposition ontrasts substantially with the views of respondents in
other studies that have sought to measure the degree or level of perceived corruption.
From a service/sector level perspective, a similar number of respondents within the VPS
thought that the level d corruption within Victoria had increased (17%) yet a noticeably
lower amount (9%) thought it had decreased Australian National University, 2013
p.5). At a national level, 43% of surveyed participants thought that corruption in
Australia had increasedn the previous three years while only 7% thought that it had
declined (Graycar, 2013 p.5; McAllister et al., 2012 p.12). Accordingly, by way of
comparison, less than 1 in 10 respondents from the Victorian survey (9%) and the
national survey (7%) thought that the level of corruption is on the decline, but this

figure is nearer 4 in 10 (a total of 37.8%) among NSW local government respondents.

| AAT OAET ¢ O 40AT OPAOCAT AU )1 OAOT AGETTAI 80 I
[surveyed in the AsiaPacE A OACEI T Y OEETE OEAO AT OOODPOET I
(Transparency International, 2017, p.4), with 1 in 5 people believing that the level of

corruption has decreased, and 1 in 3 people (34%) thinking that corruption had

increased in Australia(Transparency International, 2017, p.9). Similarly, on a global
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OAAT Ah ! OOOOAI EABTOA WAITTEEA T AOGEIT410MIT60®D AHO0R) OE
2012 and 2015, from 7th to 13th(Transparency International, 2012, 2013a, 2014a,

2015). Noting that the CPI is corroborated by localised studies that extend a similar

view, the local government findings seenconfounding, as they are completely in

contrast. While it is not obvious at this stage why this might be, this is potentially

noteworthy in terms of how corruption is viewed and managed in this particular sector.
4.1.2 Influencing factors

To elicit a deeper understanding of their predispositions, respondents were invited to
provide an explanation for their views. Diverse views were expressed, each indicating
El x OAODPI T AAT OO6 EiIi POAOOEI T O xAOA & Of AAh £&O

experiences or encounters.
/ITA OAODPI T AAT O OEI OCEO OEAO OEA 1 AOGAT 1T &£ Al C

6091 &6 OAA 11 OA ET OEA [T AAEAh 1 EEA 46 AT A 1
(ID-127, Council8)

This response in particular highlights that corruption and its perceived degreefo

management and pervasiveness is linked strongly to external sources, especially the

i AAEAS ) T AOAAGAA | AAEA ET OAOAOO EAO 1 AA Oi

corruption now than 5 years ago; the level might not have changed, but this is the

instilled perception that arises from anticorruption campaigns and showcased

corruption investigations (Sampson, 2010 p.265). Another respondent had the same

OAOQETT AT A ARAEET A OEAEO OEET EET C OEAO AT 000DPO
O) #! # Al A @Ibeen dctikelirEidentifyidg and making public
DOAAOEAAO O xEEAE A AT ET A -MpA EAA AAAT O
Council8)

The same substantive phenomenon has informed two quite different responses; one

respondent correlated increased media attentiorwith significantly more corruption

while another perceived that corruption has reduced for the same reason. As observed

within Chapter 2 (Section2.3.90h AT T AAOT O EAOA AAAT AGPOAOOAA

OAEAOAT AA O1 OEA Ai1TAADPO 1T £ OAI OOOPOETT68h AGC

informed, or one that has the potential to distort public perception (Dormaels, 2015
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p.596; Graycar & Monaghan, 206, p.592; Loves, 2015 p.159; Masters & Graycar, 2015
p.173; Osrecki, 2015 p.348). The above comments show that such factors can sway

public perception in diverse directions.

Two further respondents also cited ICAC as the reason that corruption h€dA AAOAAOAA A

z A £ oA oA

11T 06h OOAOQET Cq

transparent, and this has occurred since ICAC has been involved in the
T Ax 0829, Courkil2)

(ID-224, Council8)

O)#!# EAO AAAT 117 OA AAOQEICAEKT AKDOOAOQOOELRIADE

! AAT OAET Ccl Uh A OAOEAOQOU 1T &£ EAAOI OO0 EAAOOOA AQG

about any change in the level of corruption in NSW local government, with particular

emphasis on:

1 the enhancement of policés and procedures;
1  the presence of ICAC; and

i increased media interest.

)T AEOAAO Oi OOAAO OOAE AO OEA T AAEA ZEAAOOOA
understanding of corruption and its prevalence in NSW local government, as found in

other Australian studies (McAllister et al., 2012 p.12). ICAC and the mediain general,

IO AO A OPAAEAEA OOAOA Gweréréidgiehced bl thi@dohtheO 4 6 8 h
four respondents referenced above, as a reason behind why they thought corruption had
decreased Media interest in local government corruption is informed significantly by

the work of ICAC, as opposed to other investigative or laenforcement bodies, such as

the police.

It is broadly observed in the literature that opinions and perceptions of cauption are
heavily informed by third-party accounts rather than through direct experience or
observation (Abramo, 2008 p.3; Johnston, 2002p.867; Van de Walle, 2008p.233).

The media, in particular, is a most influential source of influence on publopinion, but

O

OEA 1 AAEASGO &I AOO OAT AO OI AA (AhdchiafcBEd OAAT AAI
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Jacobs, 1996p.15). Only a small aspect of local government corruption is brought to

the attention of the public, who then form a view about its perceivetevel and nature.

In addition to these external factors, many of the respondents who considered that the
1 AGAT 1T &£ AT OOODPOETI T EAA OAAAOAAOAAS AOOOEAOQGQ
greater vigilance or improved controls and governance arrangeents. These were
AT AAA O1 AAO ObPi OEOGEOA AT 10011 AT A Agbi OO0OA A
AT 11 AT OO0 ET AEAAOGEOA 1T £ OAODPI T AAT 608 OEAxO AA
O4EAOA EAO Al xAUO AAAT A1 OOOPOEIT ET 11 AA
more is being done to prevent and address the issues through training etc.,
O EO I AU EAOA AfOAQEAKYRA A 1 EOOI A838 ) $
0) 0 EO T1 11711 @duailsAnddnel@hployessividakel
AT 0O00DP0O AOA EAAT OR2EE@okrmilB)f A DOT EOEAA86 ) $
O0) 1 OAOT Al AT A A @O0 Aiwterdal omdu@shmanOET ¢ POT AAOOACG
introduction of corporate plans andpolicies, antifraud and corruption

T AxOlI AOOAO AT A 1-13& BabncRYy EOEAOEOAO8G6 ) $
I OAT CA T &£ EAAOT OO EAOA ET & Oi AA OAODPI T AAT OC
corruption and the nexus between efforts to manage corruption with its level of change
in the past Syears. This could be indicative of a change in cultural acceptance, as
exd bl EAEAA AU 11T A T £ OEA AAT OA OAOPT T OAOKh O) «
observations that organisational attitudes to workplace deviances have changed in

recent times (Anechiarico & Jacobs, 19960p.5-6)8 4EA AT PEAOGEO 11 ODPIC
andexpdd OOA AOOAT CAI AT 006 ET AEAAOAO A AACOAA 1 £
done to curtail the incidence of corrupt conduct within organisations, more so now than

in previous years.

However, given broader observations in the literature that corruptonE O 11 & O1 1 OEA
OAAAOS T £ 1 Al uBAEOIE]2614Ap. 1A\@AderANEeal., 2016p.3), one

might wonder what these anticorruption endeavours might look like, what they focus

on, and how effective they are. Noting the limited contexthese comments are

somewhat speculative, abstract and imbued with a degree of affectedness. By way of

example, one comment referred to an internal ombudsman, assumed as a form of

capable guardian. Yet, out of the 152 councils in NSW at the commencement &f th
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study, just a handful of councils employed someone in an internal ombudsman function.

This indicates a limited appetite among councils for such a role, which is discussed

further in Chapter 6.

2AO0DPT 1T AAT 006 OEAxO OEAO OHdmititokléblrate dnshicAT OO0 OD G
DOAAOGEAAO OEAU AAT EAOA £Z£EAI 1l xEOEET OEEO AOT A
perpetrate such acts, and to what extent. What is apparent, is that many respondents

hold a view that efforts to address corruption in local govenment are effective, as a

result of localised anticorruption endeavours.

The data inFigure 4.2shows that the majority of respondents accepted tht there was a
degree of corruption within their council. More than half of all respondents (a total of
vw8tbPq OAEA OEAO OEAOA xAO AEOEAO O1 EOOI Adh

council, yet 1 in 5 (20.8%) respondents said that no corruptio exists within their

council.
40% 37.1%
35%
30%
25%
20%
15%
10%
0,
5% 0.5%
0%
A lot Some Little None Don't know Prefer not to
say
Figure 42. 2 A0ODT 1 AAT 006 OEAxO 11 OEA A@OAT O 1T &£ Al 000D
(n=202)

A similar study in Victoria, albeit with Victorian state government respondents, reported

almost identical results in that 61% replied litle or some, 22% said none and 16% did

not know (Graycar, 2014 p.275). Notably, the findings suggested that respondents

recognise the existence of corruption to a limited extent. This potentially reveals a level

of acceptance that corruption exists;: AUAA A OOT AEAT T U 1 POEIT A1 & 1.

Osrecki(2015, p.343) puts it, where the costs of tackling corruption are balanced with
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the costs incurred by corruption, thereby creating a tolerance of infractions which are

deemed to be moderate or mundne.

A respondent who thought that there wadittle corruption in their council stated:

6! 101 AAO T &£ AOI OOOAT AAAEGCOI O1 AO OEAx Ol
EO OAOU AEAZAZAEAOI O O AA4AOCAwI) OEEO OEOI OCE
A4EEO OAODITAAT 660 AT i1 AT O OAEAOO OiF OEA AOI G

be tantamount to corrupt conduct. A weHknown example in this regard is the

customary exchange of gift¢gMacNaughton & Wong, 2007p.89).

Immigrants to Australia have more than doubled in the past two decades, with the

majority settling in NSW (Australian Bureau of Statistics, 2017b) Considering 6 of the

10 sampled councils were metropolitan, it seemed likely that increased reference to

culture, ethnicity or customwould feature among respondents from these councils; yet,

that did not transpire to be the case. While the offer of a gift creates a sense of an

obligation to receive, and consequently, an obligation to reciprocai@auss, 2002

[1950], p.50), the practice of guanxi, which is commonplace within Chinese

AT 11 61 EOEAOh EO AiI 1 OEAAOAA OI (Shate&Msu, 20881 OACOA
p.177) AT A OA 1T AAAOOAOU (Mdvigé all 20 A @bckdng | E EAS
understands these customs, A AAT I AO Al AAO OEAO A OUI ATl EA £

limited in its ability to change such longestablished practices.

A contrary perspective was identified during Phase of the research study, presenting a

AOT AA AEOAOCAT AA AAOxQREAA x @O OAG GAA LE T OORAGG B ARAA AG0H6
interviewees reflected on their experiences with ethnicity and culture as factors that

ET £ OAT AA 10 Ei PAAO ObPI1T OEA O1 AAOOOAT AET ¢ 1

to address corruption. These perspectigs are presented below:

0)1T OEA AgAi bl AO OEAO ) AAT OEETE T £ 8 Al
OEIl OCEO EO xAO NOEOA T EAU O 1T &£#EAO0 111TAU

EAGA Al xAUO OAAT OEET CO AITA ET EEO AlT 010
twaO AT T A EAOA 8 3Th xEAO 1T A PAOOIT DPAOAA
DAOOI 1T OEETEO EO 1101 Al AAEAOEI 008 ) OEEI
everybody has the same expectations, probably because it is a mixed society

with mixed beliefs and mixed cultural kackgrounds, what is considered

Al OOOPOEIT 8 ) OEETE Al O1 AEI O AT OI A Al Ol
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AOlI OOOAT AT i i OITEOEAO 8 ' 110 1T &£ OEAOCA DPAI
xT T AT xET OAT ¢ T Ah TTA 1T & @dlpticd&®AA xT OAO
91 66 OAO0€A Ox1 OEAAOh TTA OEAO EAO 1 AAOTO
CAO A OAAAOET T OOOAECEOAxAUh OEAT Ul 08 0A
Ol AAOOOAT A xEAO AT OOOPOEIT EO AO All ATA
AT OOODPOh 1 EEA 1| UteviemeedL)A ) OAI EAT 1 A1 88 )1

O0) OEETE xA TAAA O AAET T xI AACA OEAO OEAOC
in situations where new migrants arrive into the area. They might be

coming from a context where particular behaviours are accepted, tolerated

or just are normal. Without identifying the specific ones there are cultures

where simple parking arrangements are just completely foreign to them,

where bribery is the norm, where providing gifts or giving gifts to officials

(Interviewee 1)

O03AU A EAAI OE ET OPAAOGI O CI AO 1060 o661 A1 Al
of the owners of the shop comes from a different cultural background or
from a culture where a fee for service would be common from their

baccs COT OT A AT A OEAU AT 180 1TAAAOGOAOEI U O1 AA«
(Interviewee 7)
A disconnect is evident, in that out of the 251 respondents surveyed, only one
respondent expanded on the issue of custom and culture as a factor that may influence
the risk or incidence of bribery. Yet, 3 of the 11 interviewees explored this notion more
intricately, from a hypothetical standpoint as well as an experiential one. Rothstein
(2017b, p. 1) AOOAOOO OEAO Oi 1 OAT 1T U Al AT ET ¢ OEA AODIC
AOT 1T OAUET ¢ OUi O AOA Ad Vet tActakbielinteAi@@esAverdd AAA P
OAAT ET cl U AT CI EQEOA 1T £ AEAEAOAT O AOI OOOAT Al
plurali stic society and how these might impact on corruption and its potential within
local government. They noted that different cultural impressions have a bearing on how
corruption is understood. It is feasible that there may be a broader conception among
the respondent base that corruption cannot be written off as an excuse for differing
customs and valuegJohnston, 2005 p.18), and hence custom and cultural backgrounds
are not factors that affect the risk or incidence of particular practices of corruption
There may be a broader appreciation of the association between custom and culture,

with less patience for cultural mitigation (Larmour & Wolanin, 2001, p.xi; OECD, 2003
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p.135). This may explain its absence in any commentary by those completing the

survey.

Without exploring what the concept of corruption means to people or expanding on

OAODPI 1T AAT 006 APPAOEAT AARO xEOE AgGAIPIAO 1T £ Al

respondents (seeFigure 4.2 believe that there is no corruption within their council

suggests they believe that corruption does not exist in any form. This seems

inexplicable given the significant attention paid to corruption during the past three

decades(Bjgrnskov, 2011, p.135; Kuris, 2015 p.126; Wedel, 2012 p.453); the

increased attention paid to corruption by the mediglslam, 2014, p.442; Rothstein &

Varraich, 2017, p.7); the number of complaints made to ICAC in relation tiocal

government being three times more than the next most complained about sect@CAC

NSW, 2016p.17)n AT A T AAOT U A NOAOOGAO T &£ Y#! #6860 bOA

in relation to local government(ICAC NSW, 20160.17)8 64EA Alentariesx ET ¢ Al

from respondents at two different councils offer some insight into why they feel that

corruption does not exist within each of their councils:
0) #£AAl OEA AOOOAT O POI ARAOGOAO AOA O1 1 AT
OEEO OQALBandll) | ) $
O4EA PATPIA ) ETT x AOOOAicdmclindgai OEAA OEAE
A E O E1216 Coungill0§

Building on these narratives, twethirds of respondents think that the level of corruption

ET OEAEO Al O1 AE1l xAO AQAAI DO OEDAGAI A&ADOGHh OBIA

councils (Figure 4.3.
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Figure 43. 2A0DIT 1 AAT 006 OEAxO T £ xEAOEAO OEAU £A1 O OE
their council, cro ss-tabulated with the perceived level of corruption at
other councils (n=202)

The analysis indicates that respondents predominantly believe that corruption is more

DOAOGAT AT O ET 1T OEAO AT O1 AEI O OEAT ET OEAEO 1 x

dualism (Bauman, 199Q pp.40-41, 159). Respondents feasibly view their own council

as being superior to other councils, which are regarded with scepticism. Similar findings

were identified in a study of local government employees in Victoria, with only 1%

believing that corruption was a problem in their workplace, despite more than half of

them (56%) believing that corruption happens in other councils within the state of

Victoria (IBAC VIC, 2017ap.5).

AEEO AEAET O i Uh AAOxAAT OO0 Adrofp ofoutliof HDPBO Al
scenario, and these imagined distinctions relate to aantagonistic relationshipbetween

workplace cultures on performance and identity groundgBauman, 199Q p.41).

Authoritarian personality styles were exemplified by comments that fell within the

OEAIT A 1T &£ ObPiI OEOCEOA Al 1 0011 AlA indicingttkdOA AOOA
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some respondents were not amenable to the idea that corruption might manifest within

their council (Bauman, 199Q p.48).

To explore the extent of any divergences between councils, responses within councils
were compared. Figure 440 A OAAT O ET x OAOEAA OAODPI T AAT 006
of corruption within their particular council. At least one person from every councikaid

that there was no corruption within their council, with the exception of Councils3 and5.
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Figure 44. %@OAT O 1T £ PAOAARAEOAA AT OOOPOEIT xEOEET AAAE
At Council 8, a metropolitan council with between 500 and 1000 staff, a fifth of all

respondents (13 of the 63) said that there was no corruption at their council, but more

OEAT OxEAA AO i1 ATu A AT i1 AETAA O1 OAl 1 &£ op(Q
(11). Noting the small number of respondents from Council 4, a metropolitan coail

with fewer than 200 staff, all six respondents stated that there is no corruption within

OEAEO Al O1 AEI 8 7EOE OEA AgAADPOEIT 1 /&£ OEEO A
IO 0011 A8 EO EECEAO akofércodrteils. Shoulcktissnot OAEA T 1 1 A
indicate a level of tolerance, it might imply a degree of conservatism, cultural denial,

even misplaced arrogance, any of which might be socially endemic to the extent that

even mild forms of corruption would be ignored by choice or eveby design(Cohen,
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2001, p.5). Through the lens of one respondent, a richly elaborative statement was

significant in terms of differences between councils:

O- U A ©ooreildeas with corruption very well and encourages staff to

report any wrongdoings of staff. My previouscouncil on the other hand was

extremely corrupt and bullied staff into doing the wrong thing all the time.

It was known that any resident could reverse any decision when asking the

mayor directly. Quite a few staff were employed dueo [the] favouritism of

[the] senior executive or due to someone in their family already working at

council. A contact person existed for staff to reportorruption, but no one

dared to go to this person out of fear. Staff friendly and loyal to the

executive team received pay increases and other types of remuneration.

O$SELEEAODI 06 OOAEE xAOA 1 DAL CaunciB®AOCAOAA Al
AEEO OAODPITAAT 660 Aiii AT OO EECEIECEO A O0OAOGO
that they can and do differextensively, despite the regulatory framework and
parameters of each council being the same. The above comment indicates that an
organisational arrangement and cultural system of their former council nurtured
corruption, with cronyism and nepotism featuring, combined with other misfeasance,

such as workplace bullying.

Nepotism and cronyismz practices of corruption which might be categorised as
OPAOOEXKANORORGITGOEAAOAA O AA NOEOA OAT 11 cClEIT
OEA bP@widoredd., 2017 p.1). If respondents deem there to be either little or

some corruption in their council, while at the same time having a view that it is at the

same level as it was five years ago, its degree of tolerance could be affiliated with

Heidenhei A O(#009, pp.152-154) colour-coded classification as being eithewhite or

grey, rather thanblack. Likewise, the perceived level or degree of corruption could be

sporadic, routine or rare (Johnson, 2004 p.145), but again, based on thkttle and some
predominance, unlikely to be pervasive or systemic. Corruption in this category may be

AT T OO0OOAA AO OPAOOU AT OOODPOEIT T GLangdet, 2012 O ET AE
p.9; U4 AntiCorruption Resource Cetre, 2016). These observations are germane to
*TETOIT AT(E00BEADOBBEOGOETI T O OEAO OAI OOOPOEITT A
OEA AT 11 OTEOQUGO 1 AGAT 1T &£ O 1 AOAT AA O1 xAOAO E

the degree of tolerance is gite high for many councitappointed employees.
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The general view of respondents, that there is eithdittle or somecorruption in local

government, but that the overall level is lower than it was ¥years ago, supports the

academic literature cited above If the level has declined, this indicates that respondents

believe there to be more corruption 5years ago. Respondents are not necessarily

concerned about it or are prepared to accept it at this level, as this marks an

improvement in its perceived lewel of incidence: to below a threshold of tolerance or

acceptability. Respondents may be getting used to corruption and its normalcy within

OEA 1T OCAT EOAOETTh AT A AOA AAAAPLFoioken £ EOh A
window theory, as discussed irChapter 2 (Sectior2.2.1q 8 AEOOh OAODPI T AAT O
tolerance of corruption has contributed to its unseen nature, witHittle or some

corruption being an everyday reality, akin to anundaneorganisational or workplace
DOAAOEAAS 4EEO T AAOPAOETT Al £EAI EI EAOEOU 1 £
ET OOAOE AT 1 OOAOGO O1 OEA OAAT AAIT OO0 A Oi O 14
#6 Al OOOPOEITT 8

On the basis of this assumed ambivalence, the impact of the media and its ability to

inform different perspectives about corruption, is explored at this juncture.
4.1.3 Perceptions attributed to external factors such as the media

'T Yy#! #7171 AAEA OUl OEAOEO ZAAOOOAA ET O1T 1T A OAOG
when asked if the level of corruption has decreased or increased in the past 5 years.

Many respondents referred to the media as an outlet that has informed their thinking,

and this presented as a distinct theme. The following comments stood out as
Aobpl AT AGETT O £ O OAOPIT 1T AAT 006 AEAZEZAOAT O PAOA
local government: that corruption has increased, decreased or stayed the same. The

guantum of comments highlights the influence that the media has in driving perceptions

about corruption and creating a knowledge base about what corruption is and its

generalised prevalence and significance.

O Al O1 AEI

Qu

A reason given for the existence of corruptionintt® OAODBT T AAT O

O2AAAT O POAOG, CAddpAT OET 188 ) $
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In comparison with the perceived level of corruption in other councils, this respondent
claimed that they did not know if the level of corruption in local government had
changed, butstated:
O07A EAOGAT 860 EAA AT U 1T AAEA OAAT AAT O 1 AOGAT U
somed 136,$Councill)
2AO0DPT 1T AAT OO0 xET ZEA1 O OEAO OEA 1 AOGAI 1 &£ AT 000
1T 08 ET yedidgave theé\f@idwing reasons:
Oo9OAA 11T OA ET OEA T AAEAh 1 EEA 46 AT A 1 AxC
(ID-127, Council?7)
O0AOAAEOAA O EAOA ET AOAAOGAA AOA OI bDOAIE
i A AE A-803, Cpuncs)
O0) EAOA 1T1T1U0U AAAT xEOE 11 AAI gl@ﬁ‘ii ATl O
EECEI ECEOO Al ET AOA-AEunkilB)OT 0O OEA OAAOT O

OGFIH

A respondent who thought that the level of corruption in local government had

OAAAOAAOGAA A 1 EOOI A6 AOOOEAOOAA OEEO Ol g

O0- AREA OAOOOET Uh AOPAAEAI T U AUVAQOs0 ET OOT A
(ID-65, Councill10)

A N - s A~

YT AT 1 OOAOOh A OAOPITAAT O xEI AAI EAOAA OEAOD
stated:
OwOAT OEI OCE EO APPAAOO OI AA 11 O0A DPOAOAI
AT NOEOEAO ) OOEI |l OEH?EwEIGE O OOAUAA OEA O
Some respondents correlated increased media interest with an increase in corruption,
while another respondent correlated media interest with a decrease in corruption. A
further respondent acknowledged that, despite increased media attention anduerage,
the level of corruption may not have changed in §ears. Without drawing a correlation
xEOE OAODPITAAT 0066 AT i1 AT 6O AT A OEAEO OEAxO 1
AiTiTTAITEOU EO OEAO OEAOA OAODPI T AAT OO6 EI POA
government have been informed by the media, as opposed to firbtand experience,
supporting observations in the corruption studies literature (Graycar & Monaghan,
2015, p.592; McAllister et al., 2012 p.12; OECD, 2005p.26).
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Such factors offer an insight ito what corruption means to local government employees.
Impressions of corruption, as a term, have been formed based arpriori knowledge, by

indirect sources such as the media, as opposed to sensory experience and direct

exposure. Localised knowledgduilding artefacts, such as training courses, codes of

conduct and advisories from irhouse personnel and management, did not feature as

sources of information in this regard. This has potential ramifications for how everyday

practices might be construedm the workplace, indicating that some activities might

APDPDAAO O AA 11T OIiAlh AAAAPOAAT A T O ET OOEEEAE
AT A 6011 As bpeduerdimi OF GEIGADDT 1 AAT 605 61 AROOO/
corruption was based ona posterioriknowledge z in this sense, realworld observations

and experiences of corruption and corrupt practiceg one might wonder whether

corruption -related reporting to ICAC would be far greater that the 120 reports made

each year.

The creation of public knowledge is related to the observance of investigations and their
outcomes, as highlighted by the media, but based on the work of ICAC. If the propensit

of media reporting in NSW is fixated on the work of ICAC, this assumes a somewhat

synoptic view (Mathiesen, 1997 p.219), where many viewers focus on a very small

aspect of what is a far greater phenomenon. By virtue of this, public knowledge is

limite d to matters that: (1) &A1 1 xEOEET OEA DOOOEAx | £ ) #! #

Qu

mandate, being matters which are assessed as potentially serious or systemic (or both);

and (2) are influenced by newsworthiness, media drivers and media agendas.

InPl DA6O OAI ET Al DPOAI EAAOGEI T h OEA 4) 31 OOAA
national integrity pillars (Pope, 2000b, 1996) Yet, noting that just 0.5% of all matters

referred to ICAC result in formal investigation(ICAC NSW, 2016p.9) and therefore

result in public reporting, a significant degree of potential corruption flies beneath the

DOAI EAGO OAAAOS8 -7 OAT 6OAOh A OI AEAT T U AT CET A
variety of opinion about what types of corruption feature inlocal government, to what

extent, and in what form, is severely circumscribed. Opinions about corruption are not

reflective of the reality of corruption, as explored within Chapter5, much of which is

unattended to, if it is even identified and then repaed. There is no other mechanism of

data capture. This narrow focus results in a refining and redefining of corruption, which
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in turn, has the potential to reify practices which do not frequently fall within the same

base of comparison.

AsthemediaaA xET 1 Ah Al T1C xEOE EOO OAOEIT OO AT1 00
Ol AxOPAPAOOSEh O4686qh AT 1 OOEAOOAA OI OAODPITAA
perceived corruption in local government, this was probed further in the semi

structured interviews 8 51 AAO OEA OEAI A EAAAET Ch Oi AAEAE
support the aforementioned views expressed by some survey respondents, correlating

Y#! #8680 x1 OE AT A OEA | AAEA OADPI OOEiT C T &# EO xE

O) OEET E OE Ancrdased. GértailyOl@eds, Ahd level of media
attention dedicated to corruption in particular, the scrutiny that our sector
is under, local government in particular, has brought it to light. | mean, most
of the headlines in the newspapers when it come® corruption relate to
1T AAT Ci OAOT 1 A1)O88 )T ORAOOEAxAA
08 AT T A AAAE O OEA AAOI U NOAOGOEIT O AAT OO
xI OT AT60 1T AAAODB OCEOAAICNAC 1d AAO AT OOODPO AT ]
eyes. When they read the media articles about higavel corruption, Eddie
| AREAS O AT Asdnd abéf this kint &f big gOale stuff, do you think
they affiliate all of these different things and say, well if | do this in my
...... ia AT U
000&£ZEL EO AT OOODPOEITT AT A OEAOAAEI OA )Yo&i 1TAO
(Interviewee 7)
08 ) OEETE EOB80 OEAPAA AU xEAO OEA 1 AAEA
are the ICAC public hearings and the higlevel serious cases where millions
ofdollarse AOA AAAT AAAAPOAA ET AOEAAO8 4EAO0B8O0
AOGAOACA DPAOOIT xEI1T ATIT A AROI 60 ET OEAEO
The above comments indicate that practitioners believe that the media and ICAC have
dramatically influenced public knowledge about orruption, anti-corruption and the
existence of each in local government. However, the latter two comments above
distinguish between the type of corruption pursued by ICAC and reported on by the
media with the everyday practices that council employees emge in and may or may not

s oA £~ AN

Al T OEAAO OI AA AT 000ODPOS OAOOEAOQOI AOI Uh ) #! #8

B4EA ET OAOOEAXxAAGO OAEAOAT AAO EAOA AOA ET OAT AOGEIT O )#! #
relates to an investigation involving Edward (Eddie) Obeid Sr, a former NSW Labor minis@@€AC NSW, 2017dand

the latter relates to the conduct of the former City of Botany Bay Council chief financial officer and othél€AC NSW,

2017b).
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OEHQAOAI OAOET OO AAOGAOGGE EO 110 AT 1T COOAT O xEOI
government officials might observe or experience in the coge of performing their

duties.

4EAOA OEAxO OAET £ OAA OEA EIi DI EAAOGEITO | £ ) #
The concept of corruption is fleetingly cited and linked to the regulatory efforts of the
OOAOAG O OxAOAEAT Cd hnnekthédweénithe AercEptio@ of Colrmipto® E A AE O
and its reality is intensified. Practices of corruption that are not brought to the fore

remain hidden, but take place in full view: normal, everyday happenings that resides

xEOEET Al BI T UAAOGG t (e 606 Brievedone| agindichtdd AI O

Figure 4.2. The commonness and relative tolerance of this degree of corruption is

seemingly reasonabg, according to those in the council, and accordingly, must be
unchallenged(Chibnall & Saunders, 1977pp.139-141).

Undoubtedly, only a marginal amount of corruption is exposed, as such focus is on a

minuscule number of matters assessed and pursued byAC, without consideration of

)y #! #8680 1 EIl EOAA AAPAAEOU 1T O OAOOOEAOGAA 1 AT AAGQ
there was no indication that this was acknowledged by any respondent when accounting

for their response. One commonality in the accountgiven by respondents and

interviewees is that ICAC is theynosureof corruption. Publicity about corruption, being

predicated on the work of ICAC, has increased awareness of it; however, an adverse

effect of this purported success is the increased disnoect by those who are best placed

to observe, and respond to, corrupt practices on the frontline.
AEEO ET OAOOEAxAA EOAI AA OEEO EOOOA ET OAOI O
and interpretation of corruption, as well as their level of tolerance:

O4EA 1T OEAO OEET C OEAO xA3OA OOEZEAOAA FAEOI I
bad stuff because I think what it allows people to do is absolutely that

r ATT T EO Al OOOPOETTYS8 91O ETiIlxh 11 11TA80 A
OAAT T U AT OOODPOCE OAOTTATABA aii 1)A A1l 80 EAOA
AOAEOTI O 1T O OEA cCcil O6AOT AT AA 1T AT AcCAO 11 OEA
AOA Ui &6 AT ET Ced O EOB8O 11 O OAAI T U AT O0OD

the behaviour rather than the behaviour being recognisedinand £ EOOAIT £8 &
(Interviewee 4)
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This comment suggests that the effect of media reporting on how corruption is

addressed at the frontline is exacerbated by the absence of a capable guardian: a

AO0T AAT AT OAT AT 1 BT 1T AT Qo7d)ymutihé dethity thdotyA & AT 01T 180
Referencesto ICAGQOEA OET OAOT A1l AOAEOI 08 1T O Oci OAOT AT,
a capable guardian in this exampléHollis-Peel et al., 2011p.54). The absence of a

capable guardian in this sense strengthens the ability for any potentially corrupt actor to

rationalise or justify their behaviour, as they are not being held to account.

4EA ET OAOOEAxAAGO AT i1 AT O OACAOAET ¢ OPAT Al OU
AARAEAOGET OO0 AAET ¢ OAAT Cl EOAA P015 ABeAsallenrE EOOAIT A£S
assertionOEAO DAOAADPOEI T O 1T £ Al OOOPOEIT T AOA 1 EOAI

OEA AAO EO hisdciddBotmewhad asbidtsdndh@ understanding of different
scales of corruption. Once a threshold is culturally established, everything else is

adjusted accordingly and that sets the bar of tolerance.

The focus of media coverage was discussed further in the interviews, in the context of
whether such focus was predisposed toward the elected representatives or the
appointed officials. The former ae democratically elected by the community to
represent their best interests(Dollery et al., 2003 p.103) and are, therefore, the visible
and legislativez and thus newsworthy z public face of a council. These interviewees

elaborated on the focus towardghe elected level.

O, AGBO EAAA EOh UT 60 Al AAOGAA T EFEAEAI O AO
al AxOPAPAO Oi AA OADPI OOET C 11T A AT OTAEIITI
than it is on some lowlevel council staff officer, or even some more senior

coul AET OOAAZEA 1 £AZFEAAO 8 (AOGET ¢ OAEA OEAOhH |
xAT O OEAO Aobi OAA DPOAI EAIT U8 4EA DPOIT Al Al E
T AxOPAPAOGO PIETO 1T &£ OEAx 10 OEA [ AAEAGO

something hits ICAC and ICAC takesliti h OEAO08 O OAgu £OI i OEA
I £ OEAx86 2) )1 OAOOEAXxAA

O0) 680 OAEAT OAOEI 601 U AO OEAEO f Al AAGAAY

OAAT AO OAoU36 )1 OAOOEAxAA

O0) OEETE OEAO OEA OAgU 0O000&£%# EAPPAT O AO O
embartOAOOET Ch AACCU OOOAA xEdluncie®dod OEA 1 PA
i OAE AT 11 A0 O000&F&&N xEAT OEAUBOA AT 000OPO O
(Interviewee 6)
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As quoted by the last interviewee, corruption at the operational level was considered to

AA O A A Gusttilgm colldquialism meaning unfashionable or banal. Each of the

OEOAA OEAxO Al 1 OGAUAA A TAAO EAAT OEAAI EI POAO
on the elected officials as opposed to the appointed officials, has the result of rendering
reductionist frameworks of meaning visa-vis what corruption is and is not. The

propensity for attention to focus on various contemporary references to corruption, as
misdemeanours within public office(Buchan, 2012 p.89) z especially featuring high

profile figures being castigated for past mendacitieg detracts from the operational

dynamics of local government. Such examples might be newsworthy, as the ideology of

means thdd O AZr&glandlevel bureaucraticz corruption remains largely ignored.

Media coverage, which focuses on the political economy of corruption, might focus on

egregious incidents by public figures in positions of power, superficially imbuing them

with a celebrity status. One of the most common examples in recent times within NSW

involved a deputy mayor of Auburn Council, a metropolitan council in the greater west

Sydney region, who notoriously closed his own street to host an extravagant wedding

(Munro & Saulwick, 20178 7EQOEET OEA O0O0O0OAmisbérighke A 1T £ OAI

elected public figures of local governmeng the following comments were attributed to

respondents from Council3:
0" AGAA 11 OEA OAAAT O OADPIT OQksilytdddOAO AT A |
with the electedci OT AEI 11 008 #1 OOOPOETT AO OOAEE |,
(ID-23,Councilyq f 4EEO OAOPT T OA xAO CEOAT & O OE.
that the level of corruption in local government had increased a lot in the
past Syears.]

0) AAIT EAOGA AT U 1T AET O AT OOOPOEIT OEAC
operations from staff but in the highest levels otouncil as has been proved
OAAAT O1 U AU-280Cobncilg)#! #8586 ) $

I AAO

0.1 0 AU OOAJEMAR AET % A ®OO AA A(IDR6, Car@iBA Al AECOC
Owi DI T UAAO AOA OOWAAHEIU6 OAIOUBEBA AIAODBMA® EAT A
(ID-32, Council8)

Or'11 OEAEO cdAAT DRI ORADAKBAICEECIBDPOA A£E8E | ) $
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The above viewpoints indicate a stark contrast between the elected and appoatt levels

of local government; an observation that corruption by employees has reduced, or is

relatively non-existent, while corruption by councillors remains active. The first two

respondents attributed their view to recent intervention by ICAC, supportig the

AAAOAOGEIT 1T OEAO AipiiT UAAOGE OEAxO AT A PAOOPAAOD

are heavily shaped by what the media publicises, as based largely on the work of ICAC.

7EOE OAEAOAT AA O 30004 differentid assodatioAthevr ArdOA UGS O

# 1 E A2061Qdenial theory, one might contend that the employment of socialisation

techniques by respondents from Council 8 have resulted in a subconscious belief that

corruption either does not exist, or is not in the same league as that reported on by ICAC.

This point comes out in the comments quoted abov®. | O AU OOAAEASHh O%i DI |
where a fifth of all respondents claim there to be no corruption in their council. The

strong correlation of views from respondents at Counci8 suggest that this belief is more

evident within this council than others in the sample, potentidy reflecting the

composition of elected representatives within this particular council. Feasibly, the

actions of the elected councillors are viewed so negatively by the employees, that their

own actions, or those around them at the appointed level, areoheven questionable.

Some comments, again from respondents at Coun8il develop this assessment further,
distinguishing between the prospect of employees committing corruption compared

with councillors and the susceptibility or opportunity of each:

O/l I T UAAO EAOA AT OE 1 AOCO Icp®dii OEOOd EIOBOATO
| EOOOAO OA@ bAmLaecig) £01 AOYS ) $
O#1 OT AET 11T 00 AT 116 CEOA OACAOAO O1I AT U i
conduct so more prone to corruption. Staff, however, are bound/bmajor
AT 1060116 OO ET b1l AAA ET OI AAUGO AT OEOI T
OAOEI OO0 AT 2CBGIB)I 16 ) $
Many views expressed by respondents from Coundl are contemptuous of the elected
AT AUs 4x1 OAOPBI T AAT 008 Ad IANT AT ©AOED OHA A OB E
OAT U T AET O AT OOOPOEIT OEAO TAAOOO EOI 60 xEOE
light on the spectrum of corruption, indicating that there is a form of threshold based on

severity. Given the above comments, any fior of corruption engaged in by staff or
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within the administrative jurisdiction, is categorised as lesser. If an acceptance of

AT OOOPOEIT OAOEAAO xEOEET A OOI AEAIT U 1 DPOEI A
OE£AAA O (DdreckE Z0LEAI348Pand breeds more corruption; a term referred to

AO OEA OAT (ROI®ACKeErian, 199G AP 6

If petty corruption of this kind is entrenched within the organisational complexities of

local government, any potential reporter of corruption migh concede that there is little

point in referring their concerns to ICAC, especially when 80% of matters assessed are

OAT T OAA x E QEACNSW 26185 DAM) .1 16 this regard, as argued by

Osrecki(2015, p.343)h mOdkrate, socially optimallevel of corruption will produce

Ol 1 AOAT AA &£ O OEAO 1 AOGAT AT A gzrhoreland@nbre x1 U ET A

severe corrupt behaviour will be tolerated, ultimately resultinginasusl DOET Al 1T AOAI

In contrast with the abovementioned views coneyed by respondents in the survey,
three interviewees each felt that corruption at the elected level is restricted, but at the

operational level there is more susceptibility:

O0) OEETE EI OAOI O T £# OGEA COAAOAO OEOER )
yourzxEAO ) xEIl AAI1l OEA AOOAAOAOAOOGE OEAA
elected side, simply by virtue of the fact that most decisions made by the

council effectively are made by the bureaucrats. Okay your policy decisions

and that side of stuff are maddy the councillors, but particularly given in

iTO00 AT O1T AEI O AT UxAUh OEAOA8O Z£AO 1 AOGO AA
councillors around development, which is where big corruption is always

possibled j ) 1T OROOEAxAA

O4EA Al AAGAA 1 AOAzImeadyl kol @lotiofithings, 0T [ OAE
AOGO Ui OB60A 110 AT1O601TTTEITC OEA AOGAOUAAU 1
I £/ DOl EAAOO AOAh OEAOGO OEA 1T PAOAOETTAI 1
to be conflict of interest issues. It tends to be developefsom my

AobAOEAT AAh AAOGAT T PAOO ABOA OEA DPOI Al Ai 86

O0) OEETE EO86O0 AAOEAO AO A OOAEA 1 AOAT OEA
AAAAOOA ) OEETE OEAOA8O Z£AxAO 1 DI 0001 EOE
OEAUGOA 111 U AOQaKg procest dry ndw ahditder OE T 1

AT A OEAOAGO A AACOAA 1T &£ OOAT OPAOAT Au AOT O
DOAI EA AZAAET ¢Ch O OEAUBOA ET OEA AT ii OTEO
OEAUGOA AT ETCch xEAO OEAUGOA 116 AT ET C AT A
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The albve comments observe that there are limited opportunities at the elected level, as

there is greater transparency and scrutiny. However, at the operational level, there is a

broader and more dispersed decisiormaking remit, coupled with a range of

opportunities which might allow corruption to flourish. These views go some way to

complementing observations in the literature, which predominantly refer to the fact that

the operational nature of local government is infused with significant functions that

posehigh risks of corruption (ICAC NSW, 2010c) From a review of the literature, there

are few references to corruption at the elected level. Hence, it is noteworthy that

comments from survey respondents conveyed a commonly held view that more serious

or pervasive forms of corruption would be predicated to the elected body over the

appointed. As one interviewee said:
O) OEETE EOB0 CEOAT 1 OAE 11 OA ADOAT OET 1T =&

This highlights the disconnect between perception and reality A range of corruption

risks exist within the operational domain, yet if the focus is on the elected level, these

become underconsidered by those who work within the council. This is potentially

supported further by the scalability concept, the subjedtely different degrees of

severity and seriousness, and the newsworthiness of those who might be acting

corruptly. Adding to their above comment, Interviewee3 stated:
607A11 ) OEETE ET OAOI O T &£ OIAll OO0O0E£&ER Ol
x A3 OA talkiadut likélihood and consequence so | think the likelihood
around like council rangers is higher but the severity or the level of the
AT OOOPOETT x1T OI A AA O01 00 1T &£ i1 OA OAOEI OO
(Interviewee 3)

This same interviewee extended the above insight as an aspect of corruption risk, noting

the difficulties with addressing corruption as a corporate risk:
O0) £ OTTATTA OAATT U xAT 00 O xi OE OEAEO xA
OEAO AT A E A& iGEdbelseihkie and try@ird Adlit sbmewhere
Al OA AAAAOOA EOB6O OEAEO AUl Ai EAh UT O ETT x
once you find a control for a risk the risk then reduces by a certain amount
AT A Ui O EAOA Ui OO OAOE A GrAgtion ask © guiteAT A OEAOS
AEZEZEAOAT O Oi OEAOS8 4EA OEOE AT A EAUAOA A
(Interviewee 3)
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As acutely remarked above, the risk of corruption differs from other corporate risks.
The risk would be compounded if a council fails to accurately ocegnise the many ways
that corruption could materialise or dismisses corruption at the operational level

because of its perceived level of seriousness and low public interest.

A focus on electedevel activities, attributed to their greater visibility, compounds any
perception that the prospect of corruption within the operational domain is less existent
or less significant. However, despite the activities of the elected officials supposedly
being independent of the administration, the two are unavoidablynterlaced, as

explored below.

414 (1T x AT OT AEI 11T 008 AAEAOEI 60 AAT 1TACAOEOAI U
4x] ET OAOOEAxAAO Al AAI OAOCAA 11 OEAEO A@PAOEA
such behaviour resonated with the operational side of council:

O) OErE Wwak visthle corruption at the top [elected level]it kind of
DAOAI UOAA AOAOUOEEI ¢ Ai xi OEOI 6CE OEA OUO

OEA T AOOOAT AT 1 OAOOAOGEOGI 1 &# OEA '-h EABA

AT A 8 EEO | Al O0OA x AOhadt@énfiiskditioweOd OOOAT Al
AAOGOAT T U ATl 11 OEET C AAOAT OOOI O@®) xEEAE xA
Or 110 T &£ OEAI ¢ AT O1T AEI 11 00Y xAOA xAAOET C

like badges of honouzT Eh ) 8 OA E A Awhy are yoiCheredthO 1 A

is my fifth. Some people had over 40 against them. So that says to me if the

x] OO0 OEAO EAPPAT O O OEAI EO OEAUBO0OA OAI

OAPAOAOOOETT 8 4EA OOAEE OiI1T 1000 xi11AAO

with things before somethingistald T OAOET OOI1 wa)yd )1 OAOOEA XA
Visible corruption with impunity on the part of the elected officials signifies that the
actions and behaviours were brazen, as evidenced in Interviewgep 6 © AT I | AT Oh OC
TT OAAIT OAPAOAOOOEIT Tidisi A4 & OR ODEBRAAL D 11 A
i ATU OEI A0 PAIPI A CAO AxAU xEOE OEEI CO AAAN O
indicative of issues that may exist within Counci8, noting the disdainful remarks made

about councillors.

Notably, one interviewee comsidered that corruption was easier to perpetrate at the

appointed level but perceived it as more prevalent at the elected level:
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O0) OEETE EO80 AAOGEAO O1 A1 AO OEA 1 PAOAOE
councillor level, which then started me thinkng then, my god, why do they
keep doing it. Like why is there so much more councillor stuff than there is
I DAOAOGET T Al OGDAA8S j )1 OAOOEAXxAA
AEEO OAODPI T AAT 660 PAOAAPOEI T h OEAO OEAOA EO
the operational domain, isunsupported, since significantly more ICAC investigations
have been orientated to the appointed officials (see Appendik). However, it highlights
that, even to this interviewee, it must seem that way because of the public visibility of
regulatory endeavaurs. The interviewee considered corruption to be more difficult to
perpetrate at the elected level, but this view was not shared by many of the respondents
in the survey, further highlighting a variance of understanding. People often fail to see
corruption (Graycar & Prenzler, 2013 p.134), and these divergences highlight how
corruption perceptions differ from everyday realities. From the perspective of symbolic
interactionism (Blumer, 2007, pp.68-69), any meanings ascribed to corruption by those

bestplaced to experience it will undoubtedly impact or influence any action or inaction.

The following five comments, with four from respondents at Council 8, expand on these
divergences, highlighting a perceived degree of superiority by the elected councilor

which imbues them with a sense of impunity:

03 0ALE EAOA OOOE A Gunliiofs hifkitherdar€o onp1 AAA 8 A G
Owl AAOAA OAPOAOAT OAOGEOAOG OEIT OI A AA OOAAOA
accountable and punishe¢ Al x AUO Ox1 OAOO 112 001 AOG 0011
Council7)

0! 0 1060 OAAAT O AoPAOEAT AA EAO OEI xT h OEAOQ
the actions ofcouncillors and staff. The former have caused us grief,

derailed a major project and subsequently taken perwious action towards

staff in, it turned out, a corrupt attempt to furthering individual interests.
[Name ofd OT AET OAAAAOAAY #1 O1 AEI 860 OADPOOAOET
suffer for that despite there being, withincouncil, a strong work and probity

ethEA AT A A OOOOAOOOA AT A OOAETET ¢ O EATAI
(ID-34, Council8)

O#1 O1T AEI 1100 ET OEA PAOGO AT 1106 OAAI O E

s A s oA A~ A

Al T OOEOOOAD - COMOBHOET 188 ) $

112



O7EEI OO0 OEAOA8O AAAT A EAx fadgmabOl £EI A A

~ ~

AT OOOPO AAOEEiITh EO8O0 DPOAOOU 1 AOEI 60 OEAO
withinacl OT AET h EO8O0 xEOE OEA Al AAOAA T AZEAEA

majority of corruption within councils has been and will continue to be at

that level,ifonly AAAAOOA OEAOBO xEAOA O 1 AT U AAA]

impact upon vested interests, particularly developers, where decisions are
made that can be worth well into the hundreds of millions range. Sadly, that
tends to not be addressed because politicians aitreated like modern

AOEOOT AQAGoureiB) j ) $
The quantity of comments from respondents at Council 8 demonstrate the divergence of
OEAxO &£&OT I OAOPITAAT OO AO OEEO AT O1T AEI h
dualism (Bauman, 199Q pp.40-41). The actions and conduct of some elected
representatives in Greater Sydney have received notoriety in recent timgsfor example,
at City of Ryde CounciflCAC NSW, 2014d)Hurstville Council(OLG NSW, 2016and
Auburn Council(Munro & Saulwick, 2017)z and these comments indicate that some
respondents believe that councillors are held to a different standard of accountability.
Within Queensland, similar examples of alleged corrupt conduct or misfeasance in
public office have implicated a few electedevel officials, and in doing so, have publicly
tarnished the local government sector, resulting in a supposed perception that local
Ci OAOTT AT O EO A Otsblamdds 2018 O Al OOODOET T 6

The public spectacle of these infamous instances does little ta@ain what conditions
contribute to the incidence of corruption. Notably, while the comments above from
respondents at CounciB are somewhat derisive, respondents from the remaining nine
councils did not express similar views in such magnitude. Howevgtwo comments
alluded to the blurred boundaries between elected and official functions. In particular,
how councillors have exerted influence on their council employees, irrespective of
prohibitive clauses within the NSW Model Code of Condu@@LG NSW, @15, pp.13-14)
which exist to ensure a clear delineation between the elected and administrative realms

of local government:

EECE

651 AOA T PAOAOGET T Al ET &£ OAT AA A4, AT OT AET 11

Councill)

O4EAOA EO A AOI OODREDEABEDOOXx AT OGEAACABAI

legislation, EEO etc. If you want to keep your job AND thrive/progress you
T AAA O1 OAAT A3, @EnBII5)O01 AG686 ) $
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The second of the two comments identifies how pressures and power differentials can
compel public offidals to capitulate to the social pressure of complicity in practices

which might be construed as corruption(World Bank, 2014, p.60). AsMills (2000
[1956],p.343)POOO EOh xEEI A OEAOA T Au AA OAT 000D
ET OOEOOOEI T O AOA Al OOOPOET ¢ T ATU T &£ OEA 1A1
traits of power z authority, manipulation and coercion(Mills, 2000 [1959], p.41) z the

social pressure to capitulate becomes difficult to resist. If the above comments have
OOAOOAT AAh AT AiIDPITUAAGO PAOOITAI AT 1T OAEAT AA
OAAT A OEWbnad & Bakir@érs, 1977p.144), but equally, there may be a

subcorscious, or even conscious, willingness to acquiesce. By putting daterest above

personal morality, integrity diminishes and the organisation nurtures a structural and

institutional immorality (Mills, 2000 [1956], p.343). Noting this, and the perceied

exertion of influence by councillors, the organisational and architectural composition of

local government is explicated further below in view of its ability to facilitate or hinder

the incidence of corruption.
4.1.5 The architecture of local government

The distinctive architectural composition of a council was described by this interviewee:

O07A AAT 80O ECi 1 OA OEAO OEAOA AOA OEAOA Oxi
around the administration. | mean, the administrative body, of the council,
while attimesx A x1T O1 A 1 EEA O OEETE 1T &£ EO AO Al
TTO0 EOI T AGAAS )y 060 OEAOA OEiI Pi U O PAOAE
elected members to deliver on the aspirations and the needs expressed by
the community and the stakeholders and delier on that vision that they
AAI T AOAOGEAAT T U OAO 11T AAEAT £ 1 &£ OEA Al 1160
(Interviewee 1).

This interviewee addressed the inevitable difficulties that exist within local government,

focusing on relations between the elected councillorand appointed staff. While elected

councillors are prohibited from influencing operational decisionrmaking, the

administrative body exists to accommodate the councillors in the course of their civic

duties. An architectural contradiction is created whiclplaces all council officials in a

z L oA N oA s oA

DOAAAOETI 6O OEOOAOEI T EAZ OEAU 1 PAOAOGA O1 AAO A
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Several interviewees provided these insightful perspectives about the nature and
structure of local government and its features, noting differences to other institutions or

industries. For example:

~

O) OEETE 11 AAl CI OAOT I Aledoffieid)s abditteNOA ET  OA
Al T OAT AGO O1 OEA xET1 AT OCAT EOAOET 1868 )1

From a spatial, supervisory perspective, this view was put forward:

O, 1T AAT CIl OAOT T AT 680 TTA 1T &£ OEI OA OEET CO «x
the work that gets carried outh® DAT O T 0O OEAOAh O EOGB8O 11
ET OEEO AOEI AET ch OI OEAOA8O 11T TETA 1T &£ O
AT A OEAOCB8O Al xAUO A AE® 1T &£ A AEAIT T AT CA86

The above two statements highlight the personalisation of local governmeiind its
tendency to create conditions for corruption. They indicate that corruption would not

be as inherent within other sectors or industries, as they do not have the same degree of
interaction with a client base. In the first comment, councillors ar¢he face of council,
elected by their constituents, but operating with a closeness to the dap-day

operations. The second comment acknowledges the inherent degree of autonomy that
many frontline officials have in the course of dayo-day operations. Tls elaborates on
the notion of discretion, but with reduced oversight, thereby conforming, to some
AACOAAR x E @1088:pl7H) naldfar Addrdption. Council employees

conduct health inspections, tend parks and recreation services, and inspextd regulate
business premises. All councils have service locations detached from their head offices,
and these might include community centres, libraries, leisure centres, theatres and
airports (ALGA, 2019)

To extend such considerations, following areaome comments from interviewees who
AAETT xI AACAA AT O1 AEI 686 DOl @Ei EOU O1 OEAEO AI

generate conditions for particular types of corruption:

O0) OEETE T1TA T /&£ OEA 1T OEAO OEEW®Q@E xEOE |
Al EAT O AAOA8 30A0OA ci OAoTi AT Oh xEEI OO0 U
close to its client base as local government is by definition. | think that can

lead to a problem particularly in terms of inappropriate gift giving, making

decisionsfor friends and neighbours. All of these sort of lowevel

corrupton 86 ) 1T ORAOOEAxAA

i A
i 6
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0) COAOGO AT U 1 ACEOI AGEOGA 10 OAcCOI AOT Ou £&O
that we have human beings or government place in front of customers or

people that are obviaisly trying to get something from us. Whether itis a

permit to build a house or an extension or build a tower or close a road or

get a parking permit, we are putting hurdles effectively and creating a

system that creates barriers. The system is obviouslyreated to create

equality and accountability but it certainly can be viewed by some people as

I AOOAATI AO OI 1 OAOAT I A8 31 EZA OEAOA8O A O
profit or an advantage that you might be getting from our organisation, for
exampleAT A UT O T ECEO AA xEITET ¢ O0i) AOGOAI PO O
4AEA AAT OA AT i1 AT OO EECEI ECEO OAI EAT O ZEZAAOOOA
to corruption: that the administrative functions serve to support the elected function;
OEAO OEBDRAGOGS OAIN 1 OEA Al EAT O AAOGAh OEAOAAU E
causal factor; and that a lack of supervision is coupled with comparatively high levels of
discretionary decision-making. These structural features are worthy of reflection while
EAADPET C ET (1987) Aealtyhdcdnfybradion of bureaucracy, which
contends that there should be a clear delineation between formal and informal life
(Bauman, 199Q pp.79-83)8 Yyl OEA AT 1 O0A@O 1T &£ 11 AAI ci OAOI
identities and private interests are taken to be detached from the official roles that
employees play in the council, which are formalised and centred around controls and
hierarchies and are governed by an array of policies and proceduré&dler, 2012,
p.246). In redlity, it is not possible to create this depersonalisation, because beyond the
formal veneer there is always an informal institution(Mungiu-Pippidi, 2017, p.10) with
different interpersonal relationships and degrees of human interactio(Bauman, 199Q
p.85)8 . AOAOOEAIT AGOh OEA OUIi Ai 1 EA DPOAOGAT AA T &
AOOAT CAi AT 666 xEOEET OEA &£ Oi Al OOOOAOOOA 1 &
by many frontline employees (see Sectiod.1.2). However, these employee perspectives
potentially neglect to consider the informal, interpersonal and relational influences that
can facilitate more mundane forms of corruption, which maye perceived and
experienced by frontline employees as entrepreneurialism, a means of providing job
satisfaction, or ways to make formalised work repertoires more subjectively meaningful.
(Ditton, 1977, pp.173-174).

The strength of relationships plays dundamental role within the formal structure of any

organisation (Walton, 2005, pp.569-570), albeit they are often intangible and
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unsolidified. Human bonds, selinterests, loyalties and inherent prejudices are
examples of factors that may impact upon th dispassionate, objective or meritorious
based decisions that public servants are expected to enact. This may be why the
following interviewees felt this way, albeit the second comment highlights the

unreliability of controls:

O0) AT mEAAI ODEADOBDAAT ORI OAI T AOAAT A AGO )
}

EET CAO i1 xEBBS j)1 OAOOEAxAA
O0) OEETE OEAO EZE AOAOU OOAEE 1 Ai ARO ET 160
engage in corrupt conduct, | think that there would certainly be
opportunities for a lot of peopleOT AT A 110 1T £ AA4d ACAS 4 EA
Ini U OT 1 Ah &£ O AgAi bl Anh ) AT OI A AT All1l OIC

(Interviewee 6)

Noting that proximity of council services might explain why some forms of corruption

exist more than others, the latt® ET OAOOEAxAAS8 O Al i1 AT O AAAAT O
opportunitesx EQOEET AT O1 AEl1 06 AAI ET EOOOAOEOA EDOOEOA
AT T DPITAT OO0 xEOEREZEOAOAOOABACI A8 -1 OAT GAOhR O

xI O A ETT x8 E&£ 0O AploitedEnBhilight thé poténtiakfar corrdptnA
to manifest in the absence of appropriate oversight or scrutiny. This risk would be
compounded if any anticorruption focus is skewed towards the elected function over
the appointed, or if operational cormuption is dismissed as being insignificant. The
opportunities and skills that one might acquire during the course of their employment,
or as a result of their occupational statugDormaels, 2015 p.596), highlights a key
vulnerability to the possibility of corruption; environmental conditions within the
organisation bring offender and target together, without oversight or effective
guardianship (Clarke & Eck, 2003 p.27).

4.2 The disconnect between perceptions and reality

The media and ICAC together set and define the tone of what corruption is and what is
means, but the consequence is that the focus is on manufacturing and prosecuting the
spectacle of corruption, and not its practice. This has the potential to widen theyg
between what citizens understand corruption to be and how they might encounter its

incidence in their workplace. This is acutely captured in the excerpt below.
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O4EA T AAEA AT A OACOI AOT 00 Odckeiitens] &£ AOO A
e.g. bribes orsalacious activity ... In reality these two kinds of corruption are
a) fairly contained i.e. involving one or three persons and ot really that
huge in terms of actual impact on outcomes. What is ignored in the
AT OOOPOETT &I AOO EIOA CEAD DA AAW®OEOA UOAOALET OO0
nepotism that may result in an informal network of people who subtly
control the place, the leadership culture that may subtly punish compliance
with norms/power, lack of systems or skills resulting in lots of small
financial losses etc. | think the focus on the bigger, more dramatic, owdf
stuff actually works against you in terms of helping organisations
understand that corruption can actually be an aggregate of seemingly minor
things and this cluster can be far more damagintp an organisation over
time than acouncillor dancing on a table with a stripper or someone
stealing $10k from kitty. This is my biggest frustration in general as
someone who has worked in public sector systems for 20 years. Finally, |
OEET E OAEOOAPOERTIREAT O T &£# A AOT AAARAO EOOOA
have good systems in generg lots of regulation but not great systems. The
other thing | think is that when corruption is found (e.g. someone dancing
on a table after stealing $10k) the media and galic punish the whole
organisation even though the corruption actually only involved one or three
people. This is manifestly unfair/damaging to organisational
culture/wellbeing as well as then discouraging people from reporting the
small things that happenin every organisation and need to be rooted out
AT A AAAI O-126F0CIG | ) $
This enlightening commentary alludes to several issues that are worthy of exploration.
The introductory part of the comment builds on the aforementioned reference tthe
DOAI EA OADPT OOET C T &£ 1TAATl Ci OAOTT AT O AT 000DC
regulators seem to focus exclusively onthe QP EAEAO EOAI 068 4EA AcCCC
innocuous corrupt practices does not fall within the same spectrum. Mundane
corruption is vastly distinct from exceptional forms of corruption that attract ICAC and

media interest.

4EA OAODI T AAT 060 1T AOGAOOAOGEIT OEAO OEEO £ AOGC
a cultural norm of corruption that is unaddressed.Mungiu-Pippidi (2017, p.8) argues

OEAO OET OOEOOOET T Al EOAA AT OOOPOEIT EO AAOAA
features as a causality behind the resultant aggregation of less significant forms of

corruption. As indicated by several phrases within th@bove comment, different

degrees of furtiveness become enmeshed within the daily working life of local
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Cil OAOT 1 AT Oh &£ OOAOAA OEOI OCE A AcpdtismbaA 1T £ DC
may result in aninformal network of people whosubtlycontrolthA BT AAA6h xEOQOE O
AgOAT O AT A 11 O Al AU T £ |eaGefskip chitOrdthaiOiaysdbdy OA E £E A
punish compliance withnorms/powerd ¢ AT PEAOEO AAAAAYS 4EAOA E
foster the acceptance of corrupt behaviours; a structurally nonative situation is

created within the organisational subculture, which conflates everyday business with

occupational deviance(Ditton, 1977, pp.173-174).

While it might be prudent not to confine corruption to a suite of practices that are

perpetrated by individuals (Buchan, 2012 p.73; Hindess, 2001 p.7; 2012, p.11), the
DOAAOGEAA 1T £ O1 Api OEOGI 6 EO I TA OEAO OAAI O Oi
infiltration of corruption throughout an organisation. This highlights how social

relations of corruption can foster a cultural conformity. While nepotism is traditionally

defined as a practice where a person in a position of power or influence favours a

member of their family, usually to provide a job, the expression is used more widely now

(Pope, 2000a p.197). Itis a practice that features within the contemporary language of
corruption (Andvig et al., 200Q p.14; Graycar & Prenzler, 2013pp.3-9; Mulgan, 2012

p. 25) but also one that is often deemed to be acceptable or legitimate by employees

(Hudson et al., 2017 p.12). This is explained further within the next chapter.

As contended by the above respondent, a potentially unintended consequence of the

i AREA AT A )Y#!# 1A@00 EO OEAO PAI PI A AOA AEOA
that happA T 6 8 4AEEO AAAAT OOAOAO OT i A -cormaptcddEA EIi DI E
agenda: a focus on elected officials or the more scandalous forms of corruption that are

pursued by regulatory bodies has contributed to a corruption disconnect that remains

studiously under-considered and underresearched. Such examples may be

newsworthy for their sensationalistic properties, but the implications are that the

normative framework and meaning of corruption is established. As contended by

Ashforth and colleagueg2008, p.675)h OAOAT EA OEA AAOOAO 1 &£ AT
OUOOAT EAh OEA AT 1 OANOGAT ARG AOAGS8 AEEO EO AQ

4.2.1 The implications of increased awareness

In seeking to thematically examine the nature of the publicity implications, the theme
OERAOAA AxAOAT AGOS8 xAO OOAA O AT AA Aii1 AT 60
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I OCAT EOAOEI T Al AxAOATAOO 1T &£ AT OOODPOEIT EO EE

stated:

O09AOh AT A EO EO OEOI OCE AT AEAO OOGAE A0 ) #
having statutory obligations and that oversight and the media attention.
(Interviewee 9)

O0) OEETE OEA DPOAI EAEOU AT A OEA Agpbpi OO0OA O
not just in local government of course but across a range of public agencies,

) OEET E OEAOA@uRic dvarénésa & thepmBléntaAdahe

AT T1T1 OACETT1 086 j)1 OAOOEAxAA

O9AO 8 ) OEET E AAAAGOAwSitgns®iddvith | £ OEA 1 AO
corrupt behaviour z the Auburn [Council] example being one. Various

politicians and whatever that have beelh OACCAA ET AOT 10 1T &£ ) #! 4

(Interviewee 11)

O09Abh ) OEETE EO AAOOAETI U EOS ) OEETE O
Although now I think certainly in New South Wales people are more aware

with these type of recent issues ... But people certainhave a good

understanding of corruption and | think David Ippise did a good job sort of

really bringing it into the everyday conversations of people by going after

really high-profile politicians and not being afraid to make examples of

OEAiI 8 31 EO AT Ol A AA AgAAOI U OEA OAI A AO

) #! #6 O1 AT DEBAKREA AxAOAT AOGO EAO POT AAAT U EA
(Interviewee 3)

D N A N £ oA~

corruption may be higher now, that does not necessarily mean that the level has

changed, ju® OEAO A EAECEOAT AA AxAOAT AOO EO AOOOEA
Dol £ZE1T A P11 EOEAEAT 06 EAO OAOOI OAA ET 110 111
legitimacy, but also that ICAC is symbolically more than the organisationattually is.

) # ! #\vedigativé pursuits imbue citizens with a perception that it is a law

enforcement agency, not a commission of inquiry, or as Kuris (2015) puts itgaard dog

not awatchdog Hence, public perception is influenced by the range of matters that ICAC

choos®® O1T DHOOOOAS 7TEAT )Y#!'#60 1 EIi EOAA OAOI OOA
taken into account(ICAC NSW, 2016p.3), there is a viable probability that ICAC is set

up to fail in the eyes of the public, which seems focused on its investigatory endeavs.

19 Former ICAC Commissionex November 2009 to January 2014.

120



AEARA £ AOGO 11 )#! #6860 EI OAOOECAOEOA OAIT EO TACI
corruption preventionand education(Gorta, 2006 p.206), which accord with

-1 1T ACHMI4pGEAXx OEAO OEECEOEIT ¢C Al OOOPOEIT EO 1.
AT AOA AT A 11T OA AAI 6O AOAAOET ¢ AxAOAT AOOG 8

)y #! #6860 1 EI EOAA | AT AAOA EOh OEAOA&EI OAh OOAEAA
for how corruption is discursively constituted within councils. If the symbolic grandeur

of public hearings remains focusé on high-profile figureheads, there is a risk that lesser

forms of corruption will be treated as exempt from consequence because they are

considered too small or innocuous and will not warrant ICAC interventionThe

following comments show how interviewees think that ICAC has changed the landscape:

O07A80A OOGEIT T EIAO AEAAA T &£ xEAOA xA xAOA
AGEOOAA8 |/ £/ AT OOOAnh AO 1 AAOO OEAOAGO OEAQ
AT OOOPO AT 1 AOAOh xEAOAAO AAEIPA EO xAO 1P
031 xA EAOA Ai1l EAAOA OOI OEAO AAIT OO ATl OT A
OAAAEOETI ¢ AEC CEAZAOO £ O #EOEOOI A0 #0111 AA
widespread acknowledgement and awareness now within the employees
that that is not acceptable, even amongshe community and some of the
O00PPI EAOO AT A OEA AT 1 OOAAOI 06 8 31 ET A O
those were fairly obvious situations of, you know, a case of beer coming to
OEA AT O1T AEl 1T £Z£ZEAARO0O 8 AT U 1T OEAO AARAEAOGEI O
AEAAAB8S | 1T OAOOEAXxAA
O0) OEETE 1T OCAT EOAOEIT O AOA NOEOA CciiT A AO
EAAT OEAUET ¢ AT 0O00ODPO AT T AOAOG8 ) xI1TAAO EE
other forms of wrongdoing because they now have this lens of is it corrupt
conduch AT ) TAAA O OAPT ©0O EO O )#! #ed j)I
) T OAOOGEAXxAA ¢ OOAOAA OEAO EO xAO O1 PAT Ol AOGE
The latter two comments, however, highlight how the discourse on corruption has
transitioned. Overtpractices®A 11 x O11 0 AAAAPOAAI A6h AOO xE
designated as corrupt appear in the spotlight, others potentially disappear. The
interviewees do not elaborate on what those behaviours may be or how they might be
explicated, butthereisasensOEAO OEA OEEAAAT 8 AAEAOET OO 1 AL
AT OOODPOETT 1 AAAI 4 OEOOh EO MEAAOCEAI U EAIT 1 O xE
(Zimring & Johnson, 2005 p.802).
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It is debatable whether regulatory endeavours by the likes of ACAs such a&\lChave

AOT AAAT AAh ET A bPiI OEOEOA xAuh OEA DPOAI EABO O
might influence these efforts or pigeonholed them. A reductionist attitude to corruption

seems evident, with anticorruption endeavours construed as ideologial remedies (see
Section4.1.2). Efforts seem less concerned about unpacking corruption to understand

more about the conditions that contribute toits situatedness, which is perhaps why anti

corruption strategies are not working as well as they could and might be thought of, in

ecological terms, as unsustainabléClammer, 2012 p.124).

-~

y#!# EO AAAIT AA O1 AA OEA OQugnentie amieAAASh ADO
I AOAOOAOGET 1T O OACAOAET ¢ OEA OAT OOOPOEIT T AEOAI
O) OEETE OEA AEOATT1AAO EO OEAO )#!# EO O
OEA xAOAEAT ¢ AT AOGT 80 EAOGA AT u OAAOE AT A O
doed 8O0 O1 AAOOOAT A8 Yy £ AT T OCAT EOGAOEIT EAO

do a whole investigation but then have no power to actually enact anything,

xEEAE EO AGAAOI U xEAO )#!# AT AOGI 680 EAOAN
DOAI EA8 ) £ UT Oshadld beble@otbong & gzl ¢ UT O

penalty for doing the wrong thing, not hand it all over to the police who

OEAT EAOA OF OOAOO ACAET 8 4AEAO EOOO AT AO
i ECEO OAU OEAO OEAUGOA OEAOA wpt A@bi OA Al
AAOET 1 0¥Ys8 8 4EAT xEU EOI 60 EO A EIET O OE
EO 1 00 ET O OEA DPOAI EAh O OEA bOAI EAGO A
(Interviewee 11)

4EA AAT OA OAi AOE AI PEAOEOAO EI x Al Ognv®OET 1 E
Ol AAOOAEET ¢cO8 4EEO | E@EABe thefalvdrenesshof cortuptisnd O ET1 O
while simultaneously promoting the ICAC brang but, as contended by Love§015,

p.242), it would be prudent for ACAs, and those charged with governing threnandate,

Oi OAAT CT EOA OEAEO 1 x1 ETOOEOOOEITAI 1 EIi EOA
EAOA AT U OAAOGES EO A(2044, p.12A BAvlo ads@® thdt @ahyA AU +
Ox AOAEAT Cb& ! #-enforcédier @ invedtidafive povikexs couldbe perceived
AO OOI T OElI AOGOG 8 )y #! # EAAOET CcO AOA EAIT A ET b

inquiry and not a law-enforcement body, the burden of proof is not to the criminal

o >
o O

standard, which means evidence can be heard that would not be admitted & criminal
court of law. The public airing of evidence that cannot be acted upon potentially
AETI ETEOEAO )#!' #8380 PAOAARAEOAA OOAT AET ¢c8 . AOGAOG
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xEOEET OEA AOOEOOAET A OO0OAU Aithadedréade@A A ) #!

corruption.

Hitherto, the anti-corruption rhetoric fuels a speculation among respondents that
corruption has been reduced (see Sectiof.1.2). The ramifications of this resultant
perception include: circulation of corruption discourse infused with embellishment and
creation of limited views about corruption: what it is, who perpetrates it, how it is
addressed, where it might be and, by defaylwhere it might not be. At a practical level,
there may be latent ramifications. For example, if ICAC is not taking punitive action,
then rationalised actions of any corrupt actor are reinforced, on account of the fact that
ICAC is seen to set the agda. When 0.5% of all matters subject to assessment by ICAC
result in full investigation (seeFigure 2.1), this reinforced rationalisation might be a
factor that contributes to organisational ambivalence about corruption and that tempers

imputations of corrupt behaviour.
4.2.2 Ambivalence about ICAC

Such perspectives might indicate why only a minuscule number of matters are referred

to ICAC. As argued his interviewee, many corrupt practices, especially those that

i AU AA AT 1 OOOO6AA AO PAOOUHRh x1 O1 A Z£Al1 OEI 00
O0) OEETE xEAT bDAI bl A OE FEtickétitdm& Lket ! # OEAU O
they think kickbacks, they think consents thatsholhT 8 O AA CEOAT h Al 1
kindofzUT & ETT xh AOEAAOU 8 ) Ai160 OEETE OOA
EO AAT EADPPAT O OEAI 8 )y OEETE OEAU OEEI

(Interviewee 3)

This is another example of the disconnect between regulatoiynpression and

OACOI AOI OU OAODPI T OAs I OT EA AGEOOO AAOxAAI
experienced by local government employees and those that meet the ICAC criteria for
intervention. Several interviewees reflected on their experience inaferring matters to

ICAC, and the subsequent ICAC response:

O4EA DPOIT AT Al ) OAA xEOGE 11 AAl CcIl OAOTTATO
of enforcement. Because yes, you have the oversight agencies; however,

time and time again, in my experience, you go tmne of the oversight

ACAT AEAO O OOU AT A CAO Oi T A EAI B xEOE Al
enough forus. Now ICAGAT A EO8 O AAAT OAET £ OAAA OAAAI
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clarification around their powerszOEAUS86 OA 111 U O1 1T1TTE AO OU
endemic corruptions 4 EAO8 O AZAET Ah OEAO80O0 xEAO OEAUSB (
is, who looks at the norsystemic corruption? Or who looks at the
ATl OOOPOEITT xEEAE AO OEEO OOACA EO 110 0OUO
AEAAEAAed )T OAOOEAxAA
This comment developsonth® AAAOE AU A OEI OOAT A PAPAO ADOC
voidinant-AT OOOPOEI T A&£EELEI OO0 OEAO E®Qystenicd AOOOAT Ol
AT OOODPOETT6 OEAO Al AO (Yates GradidaO20® i 89. puch # OE OA
instances either do not each ICAC, as indicated by the mere 120 reports made by
councils themselvegICAC NSW, 2016p.20), or if they do get reported, 80% are closed
without referral (ICAC NSW, 2016pp.19-20)8 4AEAOA ET OOAT AAOh xEEATE
AT 1T OCES O xAODAODI ) #! #EIET OBOAO OEAOA EE r OE
the above interviewee. If lowthreshold corrupt acts remain unchecked, they continue
in perpetuity. There appears to be a lack of recognition at the frontline that this may be
the case, with 1 m 5 respondents claiming there to be no corruption within their council

(seeFigure 4.2.

Wide-ranging references in the literature indicate that stulious attention has been paid
to oversight/integrity agencies or ACAs. It is notable that eminent scholars have argued
that ACAs have only a marginal impact on the reduction of corruptiofAnechiarico,
2009b, p.85), if any at all(Heilbrunn, 2004, p.1). Some scholars are dubious about their
succesqde Sousa, 2010p.20; Huberts, 2014 p.182), while others believe their success
is largely attributed to factors such as political acceptability and wil{(Brown & Head,
2004, p.23; Huberts et al.2008, p.276; Pope & Vogl, 2000p.7; Recanatini, 2011a
p.565), and staff resourcing/Anechiarico, 2009k p.80; Brown & Head, 2004 p.23).

7EOEET .37h AAAE 1T &£ OEAOA ZEAAOQI @itholEét &., AEEAACQC
2016; Robertson, 20B). Despite such studies, there seems to be little appreciation of
) #! #6860 EIi PAAO 11 OEA AOAOUAAU O1 AAOOOAT AET C

Expanding this point, there is a lack of cogent theoretical or empirical research
examining the extent or impact of strategieso address organisational corruption
(Osrecki, 2015 pp.337-338) or the cultural conditions which might facilitate
occupational fraud and corruption(Shepherd & Button, 2018 p.2). Rather, some

scholars contend that there is little need for any local iregrity model in NSW because of
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the supposedly strong oversight network(Huberts et al., 2008 p.276). However, a

Al AOO 11T )Y#! #80 ET OAOOECAOEOA AT AAAOGT 600 EAA
AT OOOPOETT AT A AxAU £0T1T1 O ANEsLGuneAckpiondd ® OET T h
corruption to continue without intervention. This misplaced assurance within the

scholarly domain, and a tendency to examine the efficacy and remit of the ACA,

potentially neglects to assess a fundamental aspect of administratiamd operational

corruption within a sector that is inherently disjointed.

4EAOA ET OAOOEAxAAO OAA&EI AAO 11 )#!#60 OAODPI T O

brought to their attention:

O4EA DPAOAADPOEIT T &£ )#!# EO Othbbgiod Ui 08 OA
Ui 60 AAO xET ATl x OEAUBOA 110 ciEITC OF AA E
AT AAAT OA1 AOGO EOGB8O Al 01 DPAOOI U AAAAOOA )
PAT BT A xET 80A AAAT O HY#i# AT A Y#!# EOOO
AT 1T OCE8 7ARADBADORIAGEBUBPO)T OAOOEAXAA
0)d8i 116 OOOA xEAO Ui OO AGPAOEAT AA EON ) #
corruption, and how many have they ever come and taken over, from your
DAOOPAAOEOAe -U PAOOPAAOGEOAN TTTA8 )BOA O
ICAC) #! # OAT A O1 ATIT A ET 11 xEAO OEAU PAOA:
OOOA OEAUGOA ci O OEAEO AOOAOOI AT O AOEOAOE
EA EO AT AOT 80 CAO )#'# 11 OEA &£O0T 1O PACA
ET OAOAOGOAAB8S. j )1 OAOOEAxAA

AEA AAT OA AT 11 AT OO0 ET Arkakidg@rhcess BrArDest)gationgis O AAAE

influenced by political, organisational and symbolic interests. To some extent, through

the lens of their guardianship mandate, interviewees conveyed different viewsdm

those of many respondents from the sample base of councils. The interviewees may

have biases or prejudices towards a particular way of thinking, having been immersed

within roles that are accustomed to the notion of corruption. Notwithstanding, the

contrast in views is notably evident. ICAC is seen to be the panacea by some

respondents, who attribute low levels of corruption to the visibility of punitive sanctions
against highb O1 £E1 A ZECOOAEAAAOS8 I AACOAA 1T £ OAAIL ,
figures transformed into personalities on the scaffold of public opinion and

accountability (Driessens, 2012 p.641).
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The spectacularising of corruption, generated by ICAC and the media, has constructed a

dual reality of the corruption problemand theanti-corruption solutionh x EQE Of ) #! # Y
going after really highb OT £E1 A BT 1 EOEAEAT 06 AT A O1I AOCA OA
behaviour [and] various politicians and whatever that have been dragged in front of

) #! #8606 ) #! # A OC GhAdctess ar@d Aepuitatph iE dAtilgerddn /& E O
positive attention paid to it by the public(Davenport & Beck, 2001 p.3). Survey

respondents do not necessarily have firshand knowledge of ICAC, only a symbolic

perception. Their perceived reality of ICAG largely shaped by media messages and
OACOIlI AOT OU Ei POAOOGET T Oh xEAOAAO ihdhd U ET OAOOE
AobAOEAT AAOS 7EAT OAODBPI T AAT OO AT A ET OAOOEAX
reality of the corruption problem and the reality of the anti-corruption solution are at

odds. There is greater scepticism among many interviewees of ICAC, its mandate, and

choice of investigative selection than among many respondents, who hold a somewhat

idealistic view. This interviewee commented onhe differential way that ICAC is

perceived as operating:

09106 ETT xh xABOA A AEC 1060 OEAOA AT O1 AEIl h
xI O1 A xAT & 61 OAAI 1T U OAEA OO 1668 91 6 EITI
7TEAOAAO EAE£ UIT 08 OA A ind\tb dark € miidh,imlesET OEA UG
Ul 086 0A AT ET C OI i AOEET C4HET OOAT AT 6O88 )1 OA

Any choice to investigate corruption within a particular council on the basis that it
xI 01 A AA A O1T1 OAE E1T OEAEO AAI 06 OODPDI 000 OE
reject matters for selfinterested reasons. Public confidence in ICAC was referred to by
this interviewee:
O) OEETE OEAOABO A 110 1T &£ fri EODPI AAAAY ATl
OAOEI 60 AT i1 OCE UT O AT OI A CcI Oite#!# AT A U
i AOOAO x1 O A AA ET OHOOECAOAABG j )1 OAOOEAX
Irrespective of political, organisational or symbolic factors which might influence their
AET EAA T &£ ET OAOOECAOEOA PAOExAUh ) #! #6
corruption, which by defaultAOOOI AO OEAO A OEOAOEIT T A 1
confidence that reports will be taken seriously and investigated by ICAC is largely
O1 0OOpDPT OOAA AOO EO OAET &£ OAAA AU )#!' #6860 AT TG

if and when corruption reports are made to ICAC, but then subsequently rejected, these

O I AT A
ARAO (
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rejections arguably could disincentivise future corruption reporters and allow the
tolerance of corruption to continue. This consideration is explored more intricately in

the subsequent chapters.

Quite possibly, ICAC is regarded as a paragon of aotirruption best practice and

oversight. Its regulatory endeavours have been influential in setting the agenda for anti

corruption within local government, establishing a paradigmatic stance on what
corruptionis,andAU OEOOOA 1T £#h xEAO EO EO 11 08 7EQEE
others, a semblance of corruption has been constructed and staged, but one that is not
necessarily aligned with everyday realities. The vocabulary of corruption fsabeen

defined and conceptualised by ICAC, but there have been unintended consequences

(Hao, 1999 p.406), namely that routine forms of corruption fall short of the current

anti-corruption focus; employees do not necessarily associate their perceptions of

OAT OOODPOEI T8 xEOE OEA AAEI U x| OEET ¢ POAAOEAA
OAT OOO6DPOBEN AT A OADPT OO0 OF HY#! # AOT 1 AT 61 AEI O
supposed threshold that must be attained for ICAC to intervene means that lower

threshold corruption is potentially dismissed or disregarded by virtue of its lack of

seriousness.

The discourse of corruption is often metaphorically infused with medical terminology.
"U xAU T &£ AgAi b1 Anh AT OOOPOET 1 dsda®dClhAder, OA EAOC
2012, p.124); aninfection of the body politic (Hindess, 2012 p.5; Mulgan, 2012) a
moral decay(Buchan, 2012 p.89); and acanceror contagion(Bhargava, 2006 p.341;
Byrne, 2017; World Bank Group, 2016) Such references indicatthat corruption has
started off small but has then metastasised and taken hold; thus, it is taken to be
systemic or serious, such that itnight warrant ICAC intervention, if ICAC chooses to act.
However, by then, corruption has become intertwined within he very fabric of the
organisational architecture; this does not happervernight, butover time To develop
o1 AT Al(189z, b Rdv»bservation, the identified corruption at that stage might
be perceived as a social phenomenon, but the actions to that point have been made by

individuals.

Through a limited prism of information and anttcorruption performativity, some

corrupt practices have come into focus, and a capable guardian in the shape of ICAC,
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visibly active in the public domain. When ICAC was established in 1989, Australia did
not have an ACA, and corruption was a relatively new concept in the discourse of public
administrati on (Andvig et al., 200Q p.6; Bhargava, 2006 p.341). At that time,

AT OOOPOETT xAO OI PAT O1I AOGEAOGh AAAT OAET ¢ OI
acclaim for the increased awareness about corruption that has developed in the last
three decades.Undoubtedly, the emergent implications of establishing ICAC would have
been unforeseen and incalculabl@arapin & Feldman, 2016 p.441); yet, there is a
notable absence of academic or practical literature exploring any implications, such as
how selectwity in corruption investigations and prosecutions have symbolic effects on
the wider social body or how corruption is meaningfully understood as a lived and
environmental phenomenon. Overt forms of corruption may have been addressed, but
more surreptitio us and richly nuanced forms of mundane corruption fall out of focus

altogether.

4.3 Summary

This chapter has not sought to engage in the discussion about what corruption is, but to
establish a baseline spectrum of how those on the frontline might see the issof

corruption from their situated position and how they might respond to it Notably, any

AAET U AT A OAT Oil ou AgPAOEAT AAO 1T £ AT OOODPOEI I
views about the assumed level of corruption within their council or its degre of change

in the past Syears, these being informed predominantly by the accessibility of indirect

information or supposed anticorruption remedies.

This chapter augments how subjective and abstract corruption is whetmose who work
within local government are invited to identify with it. The everyday reality of

corruption, in terms of its prevalencewithin the council environment, is disassociated
from its perception as a phenomenon that is well addressed aratlequately governal.
Anti-corruption perfor mativity is visible at different levels and in different ways. From
artefacts that supposedly manage and control corruption (policies and proceduredp

the increasedattention by the mediaand their likening of the term corruption to the

work of the ICAC, a socially engineered understanding of corruption and argorruption
has been created.The disconnect and lack of association between perception and reality

is one that emergesas quite significantwithin this chapter. This isimportant within the
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scholarly study ofcorruption asit highlights that corruption is imaginedin a very

different way to how it is potentially enacted

The different ideas about corruptionz in terms of what it is, what it is not, where it may
manifest,and by whomgz have been informed largely by symbolic ideas about ICAC as an
organisation designed to address corruption within NSW local government, but with

little comprehension of its actual size, scope and mandate. One of the key implications

highlighted in this chapter is that administrative or occupational corruption is seen to be

ET OECT EEAEAAT Oh AT A ET AT 1T COOAT O xEOE OEA O0OO0OAQ

ICAC, and then popularised by the medialhese are seen to involve elected officials
rather than appointed officials, and vastly different in nature to the administrative
context, which is potentially unconcerning, unremarkable or within a sociallyoptimal
threshold of tolerance. Subtler forms of corruption risk being overlooked, but maybe
just as insidious, or more so, as they gradually build up and become entrenched within
an organisation. In the broader context of this thesis, ltis chapter has salient
implications. Namely, a formakffort to control corruption by a prominent and popular
body, such as the ICA@as latentrisks and indirect costs that have not been explored to
date. As one aspect, it is clear thate much broaderexistence of corruptionin local
government ispotentially disregarded unlessit aligns to a formal or lgyalistic notion, or

matters are akin to thosethat are popularised in the media
Chapterv POT AAAAO O1 Agbpi i OA OEAOA EOOOAOR AU
daily, sensory experiences of, and direct exposure to, conduct of a potentially corrupt

nature.

129



CHAPTER 5: THE INSTITUTIONALISATION OF CORRUPTION

5.1 Introduction

This chapter explores the degree of potential corruption within local government, and

how corrupt tendencies, as framed by regulatory definitions, become hardired into

the organisational and culural lives of councils. Building on Chapted, this chapter

highlights how more complex and nuanced practices of corruption have become

institutionalised, and explores the nature and extent of these within the sample of

council environments. Many of thee practices are hidden from view, as they are more
AAOOOOOA T O 1 A0O0 POITA OI OEA 1T AAAI 1T &£ AT 000
DPAPAO AAcCd Ei AcAoun ET ZEAAO Al 1 £ EAO T £ EIT OA
within NSW local governmen. This chapter further explores thresholds in the perceived

Ol TAAAADOAAEI EOU 1T O EAOI £#O1TAGO 1T &£ AT OOODPOEIT

disinclination to report their suspicions of corruption.

5.2 The normalcy of corruption

Survey respondents were askeddr their views on nine different practices, each of which

might be construed as, or potentially constitute, corrupt conduct within the purview of

) #! #6 0 EOOEOAEAOQEIT T AI 1 A1 AAOAS AEA OAT A Al A
respondents, as towhether: (1) they believe that anopportunity exists within their

council for the act to take place; (2jhey have eversuspectedany of the acts take place

within their council; and (3) they havedirectly witnessedany of the acts taking place

within thei r council. This is illustrated byFigure 5.1, with each category reflected as a

percentage of total responses, on account of the different response rates.
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1.6%
Bribery 4779
. 0

Abuse of discretion
54.8%

Misuse of information or material (inc. equipme
or resources)

Conflict of interest

71.6%
Preference to hiring friends or famil
41.6%
Perverting the course of justic
14.2%
IANARY 3 2ySQa 26y O : giy/] iKS O02YLI ye
belonging to close associates or relative 20.270
9ing 25.9%
Fraud
27.9%
Forgery and/or falsification of records or da
25.4%
33.1%
Don't know
Prefer not to say
0% 20% 40% 60% 80%

m Have you ever directly witnessed any of the following occurring in your Council? (n
m Have you ever suspected any of the following to occur in your Council? (n = 178)

B In your opinion, is there an opportunity for any of the following to occur in your Cour
(n=197)

Figure 5.1. Comparison between opportunity for, suspected and witnessed corruption
withine AAE OAOPT T AAT 6080 #1 O AEI

The four most frequentlywitnessedorms of corruption were: (1) conflict of interest;

(2) preference to hiring friends or family for council jobs (particularism); (3) misuse of

131



information or material; and (4) abuse of discretion. These were also the four most
common acts that weresuspectedalbeit not with the same corresponding weighting.
These matched the four most frequently observed acts in the study of Victorian public
servants (Graycar, 2014 pp.278-279) and also of locagovernment employees in
Victoria (IBAC VIC, 2017ap.8).

Despite the fact that nearly half of all respondents thought that the opportunity existed
for bribery to take place (47.7%), just over 1 in 10 respondents have ever suspected an
act of bribery (11.8%) and less than 1 in 50 have ever witnessed bribery (1.6%).

A similar finding was identified in the Victorian study, with only 2% of Victorian public
servants claiming to have directly observed briberyGraycar, 2014 pp.278-279). One
might think th at the observation of bribery within local government might be higher

than that at the state level, as there is a greater deal of interaction between councils and
members of the community who may be more sensitive to the decisions of their local
council (ICAC NSW, 2015.17), such as developers, residents, ratepayers and local
contractors, to name a few. However, comparisons between state and local government
in Victoria suggest that this is not the casdBAC VIC, 2017ap.8; 2017b, p.8). Despite
the rare observance of bribery in both studies (NSW and Victoria), many respondents
thought there was an opportunity for it to occur. This may viably be attributed to the

fact that the term bribery is often deemed to be synonymous with the term corruption
(Johnston, 2005 p.6). This limited focus detracts attention from other more

clandestine, less delineable, forms of corruptiofKurczewski, 2004, p.163). In NSW,
conflict of interest and preference to hiring family or friends for public sector jobs
(particularism) have been witnessed by nearly a third of respondents (32.3% and 29.1%
respectively). These results reinforce the argument that perceptions of corruption do
not correlate with direct experience and measurable realitie§Masters & Graycar, 2015
p.173).

The level of claimed witnessing of conflict of interest (32.3%) shown ifigure 51 is

slightly higher than that identified in the IBAC eport, which noted that 20% of local
government employees in Victoria have observed a conflict of intere§iBAC VIC, 2017a
p.8)8 4EA )"1# OAPT OO APOI U T AOGAOOGAOG OEAO
conflicts of interest is not, of itself, corruptbut can represent misconduct or be an

AT AT AT O ET ATEN ¥D,Q017%3p.7). AHdeDad, the TI Source Book states
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OEAO OA AT T A#Z EAO 1 &£ ET OAOAOGO AOEOAO xEAT A b
influenced by personal consideraibns when doing his or her job. Thus, decisions are

i AAA A&l O OEA (Popel Joapa pa8sh G\rgliablyg there is a slight lack of

cohesion between the two definitions, with the Tl Source Book taking a more resolute

view.

Each of the top four fequently withessed and suspected behaviours are not criminal

violations, but may be considered as ethical ones, and as such, their perpetration may be
permitted as long as they are not unlawfu(Gorta & Forell, 1995 pp.316-317; Philp,

1997, p.441; Zimring & Johnson, 2005p.797). The extensive complexities around their
ATTBITAT O PAOOO |1 AEAOG 1 AAATTET ¢ OEAI OAT 000D
corruption with more tangible forms of exchange(Heidenheimer, 2009, p.142), and this

might explain why they are suspected and witnessed in vast quantities or more prone to

acceptance.

Divergences between different practices reinforces how richly nuanced corruption is.
Notwithstanding, this does little to assist everyday practitioners, policymakersr

academics to develop their understanding around the existence of corrupt practices,

xEAT DOAI EA OAOOGEAA AipiI T UAAOSG EiIi POAOOEITT O A
publication of high-profile cases. It is argued that corruption tends to be more visiblat

the lower levels(Gupta, 1995 p.384)h A OO AT U AACOAA 1T £ OOEOEAEI
to a degree of administrative normality, considering the claimed observances of

OAT 1 £l EAOO 1T £ ET1 OAOAOGOGE AT A OPOAmkaidel AA O E
DOAAGEAAO 1T £ Al OOOPOETTh TAI Al Uh OAAOOA T £ A
i AOAOEAI 6h EAOA inbhkesdondents @D.26), wAh&r highlightmg their
commonness. Each of these four practices would feasibly fit within thgpology of

OAT OOOPOEI T 6h AAAT OAET C O1T )#!#60 1 ACEOI AOGEOD

warrant any form of interventionist response.

Whether these observations indicate that the acts are designated as corrupt by those
who claim to have suspcted or witnessed them is not conclusive. It may be that those
who suspected or witnessed these infractions did not necessarily see them as corrupt, or
that those who were committing the acts, did not eithefAshforth & Anand, 2003 p.15;
Rosenblatt, 2A2, p.241). This highlights the contingent and situated nature of
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corruption: any practice designated as corrupt is influenced by definition and context,

factors which shape in what light and significance acts are regarded.

These figures support the notn that there is a degree of cultural normalcy when one

Ai 1T OEAAOO OEAO OEA [ AET OEOU 1 £ OAODPI T AAT OO
corruption within their council (see Figure 4.2. Of particular note is the close

correlation between the perceived opportunity for particularism to take place
(preference to hiring friends or family) with the levels suspected and directly witnessed.
This furthers the observation in the previous chapter about the potentially embedded
roots of particularism, resulting from power-based inequalities and discrimination
(Rosenblatt, 2012 pp.239-240), but the close correlation further highlights its
habituation (Cohen, 2001 p.46). Mungiu-Pippidi (2017, p.12) OAT AOEO OEAO
dominant norm is particularistic, the distinction between grand and petty corruption is
about as meaningful as remarking that a crime happens in a train or an apartment
building in OEAOY 1T AEOEAO ET AEAAOAO OEA 1T AOOOA 10

means of examining this idea, the machinations of particularism are explored later in
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OEEO AEADPOAOh ADPOI PTI O OAODPI T AAT 6O86 OEAxO AAI

perceived to be (Setion 5.3.2). At this juncture, it is worth exploring the interesting
disconnect between what respondents claim to have observed with what is actial

reported.
5.2.1 The vast amount of undesreporting

While based on a relatively small sample of local government employees in 10 councils
in NSW, the data behindrigure 5.1indicates that 156 acts ofcorrupt conduct have been
OAEOAAOI U xEOT AOOAAS AU pc¢yx 11T AAT CiT OAOT I AT

claiming to have witnessed more than one act.

If this sum of 156 witnessed acts of corrupt conduct from employees at 10 councils is

used to extrapolateits prevalence across all 152 councils in NSW, then this figure would
amount to 2,371 witnessed acts of potentially corrupt conduct by just 1,930 employees.

In June 2016, when there were 54,300 local government employees in NSW, 1,930
employees equated ¢ 3.6% of the local government workforce in NSWAustralian

Bureau of Statistics, 20178 y £# OEA OOOOPAAOAAS AAOKCT OU
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which is the basis on which referrals to ICAC should be maddhen the extrapolated

degree of suspicim would be much higher.

On the basis that just 120 referrals were made to ICAC by councils in 2@1%®, this data

highlights a significant discrepancy between suspected corruption and those cases
OAEAOOAA O H)#'! # Al O AAOHicilad thdektapotiod OAA AO O
indicates that less than 5% of local government employees may have withessed 20 times

more than that referred to ICAC.It is not possible to know when each of the

respondents witnessed or suspected each of the different pracas identified in Figure

5.1,whether each practice was unique, a oneff incident, or a sequence of events over a

period of time. As suchthis extrapolation cannot be directy cross-tabulated with

)y #! #8680 AT 1 OA1 OADPIT OOE lth, wikth Or@ Cohdiiers that jlis©O x EOE OO
ndub T &£ All )Y#!# 1 AOOGAOO POI COAOGO O1 OA&OI I
Figure2.1qh OEA 1T bbbl OEOA | AOADPET OEA OAZEAOA

suspected corruption remains submerged from view.

—_
p>]

> O
0¢ ’

As a means of exploring why such a disconnect is evident, respond®d T AOAOOAOQET |
corrupt practices was crosstabulated with their perception about the level of
corruption within their council. The results identified salient disparities. As noted
within Chapter 4 (Figure 4.2), 1 in 5 (20.8%) respondents believe that the level of
corruption within their council is none This is a strong assertion and signifies that
respondents do not consider corruption to be preent in any way, shape or form, within
their own locality. However, of this portion of respondents who stated that corruption
does not exist within their council, nearly a third (a total of 30.1%) claim to have
suspected at least one corrupt act (se€igure 5.1), while nearly 1 in 6 respondents (a
total of 16.1%) claim to have directly witnessed at least one acE{gure 5.2. Hence, in
spite of denials that corruption exists within their own council, many respondents have
suspected or witnessed a corrupt practice. This data was not categorisey touncil

s A A X £ A

OUPAh AO A OAODPITAAT 060 AT OxAO | Au AA AOOOEA
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12.9%
11.9%

7.1%

2.4%

Percentage of respondents who have suspectedraentage of respondents who have witnessed a
practice of corruption (n = 42) practice of corruption (n = 31)

Number of corrupt practices
ElE2mu3m4

Figure 5.2. Crosstabulation of respondents who stated that there is no corruption at

their council but claim to have either suspected or witnessed a corrupt act
To elucidate the factors which might explain the disconnect between perceptions of
corruption in the workplace, on the one hand, and the realities of encountering it, on the
other, it is worth noting the moral dimensions of corruption and its escalatory potential.

Oneinterviewee phrased it this way:

O#1 OOOPOETT EO OEAO AAAITET C OEAO UT O EAOA

OEA OECEO OEEiIC8 )080 OAAIT U AAOU O1 b
)y 060 xEAT Ui O AT O1Ti AOGEET C £ Ohowd OO 1T x
AA x1 OEET ¢ E1T OEA DPOAIT EA ET OAOAOO8 ) 06
AAAAPO O1T T[T AEA A AAAEOEIT OEAO Ui O OEI
capital C corruption, ICAC corruption. But | think that in reality it all comes

oo~

fromthe samesorti £ DI 1T O EOACAI AT O 1T 0 AAOI U AAA A}

(Interviewee 6)

4AEEO ET OAOOEAxAAGO ET OAODPOAOAOEzhdentinoel AT OOOD O

referred to in more contemporary literature (Holmes, 2015 p.1), as an individually
perpetrated act or misdenmeanour within public office (Buchan, 2012 p.89), more so

than the societal or institutional language of corruption that formerly predominated
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(Buchan, 2012 p.73; Hindess, 2001 p.7; 2012, p.11)8 YT OEEO OACAOAh OE
OAAT 1T U AAOGU OF PIETO OF OEETCO TEEA A AOI x1
bribery. This supports the purported indistinctness between the terms bribery and

corruption (Johnston, 2005 p.6; Kurczewski, 2064, p.163), and is feasibly disregarding

I £ OEA 11T 0A OOOAOI A AT A EEAAAT AAOOAOGS OEAO
(Zimring & Johnson, 2005 p.802).

AEEO OOEOOAI EOAOQEI T 6 1 Aaghrnt|énd @eues dnithe made= OT OCE
identifiable transgressions which result in a tangible exchange of benefit. This level of
compartmentalisation has the potential to inhibit views of what corruption is and how it

might manifest in different ways, resulting in a failure to see corruption andts many

layers. At this juncture, there are evident tensions between mundane, everyday forms of
corruption (as suspected and witnessed by some respondents), and those practices of
corruption that have been designated and prosecuted as corruption by ICA@Gd

reported in the media.

4AEA AGDPOAOOEI T OAAPEOAT # AT OOOPOEITh )#!# A
significant in this regard, because it supports the previously alludetb summation that

there are varying degrees of corruption, with those higher o the scale of seriousness

being associated with the work of ICAC. By default, forms of corruption that fall within

the lower end of the spectrum risk abandonment. As noted within Chaptér, many

respondents referred to matters undertaken by ICAC, and perted by the media, as the

basis of their reason for thinking that corruption had decreased (see Sectighl.2). This

implies the existence of aubliminal thresholdthat exists within the local government

culture, similar to concepts and theories about the threshold at which a stimulus is

noticed, derived from the psychology disciplingCarpenter, 2012 p.125). Such a

threshold might apply to sensory experiences of corruption, with any degree of

ambiguous or attenuated corruption being unnoticed or misattributed. This might go

OTiT A xAu O1T Agbi AETET ¢ OEA AEOAOCAT AA AAOxAA
systemic corruption investigated by ICAC, and more mundane, everyday forms of

corruption that might fall beneath public notice.

At any stage of intervention, if intervention is indeed forthcoming, the acceptable

language which supposes a subliminal threshold has, by its very nature, mdigd and
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neutralised any taint of moral defect(Mills, 1940, p.906). Within the organisational
realm, corrupt practices have become quotidian, even automatic thinking for some
individuals, who previously might have viewed the perpetration of such practies with
derision or contempt (World Bank, 2014, p.60). This process may unfold for many
reasons, but in this case, there has been a spiral of divergent norms, with council
employees potentially failing to see anything wrondDen Nieuwenboer & Kaptein, 208,
p.137). Any motivation is not only neutralised by the corrupt acto{Weber, 1947,

pp. 98-99), but habitually perpetrated by otherwise decent people who become less
sensitised to the nature of the conduct as they have accepted an account that jussifie

their actions as permissible or even legitimat€Rorty, 1998, p.105).
5.2.2 The scalability of corruptionz from unexceptionalto exceptional

As indicated inFigure 5.1and discussed in Sectio®.2.1, various practices that may be
construed as corrupt appear to be prevalent in many NSWbuncils. Many of these
practices have been suspected or withessed by respondents who concurrently maintain
that corruption does not exist within their council (Figure 5.2, signifying a degree of
inertia and acceptance on the part of the respondents. To illustrate the inferred

threshold, following are some insightful perspectives from interviewees:

O0) OEETE DPAI PI A OAA KiBOOQEAWI 1ATAG OA ORKAC EQ
OEET ¢O ) AT AAEI Uh AAT Ai1 OOEAOOA OI xAOAOQ
OEEIT E OEAU Ai AT A ) OEEITE OEA OAiI AOGAT O PA
| ECEO 110 AAOOAIT U OAA O OEAO xAU AEOEAO

O) OE E iiffereArEsAnG&Eald and type of corruption] not understood

very well, | have to say, a lot of the less serious forms of corruption. | think

people tend to think it is the brown paper bag, cash in hand; where really

timesheet fraud, technically, is corrupiA T T AOAO AT A ) AT 160 OEEI
PAT BT A 100 OEAOA x1 O1 A AT 1 OEAARD OEAO AT OO
O) OEETE OEAOABO 110 AT1TOCE AxAOAT AGO 1 E
corruption they think of the big end of town, but they forget other things

like pinching the stationery and who knows whatever else, which of course

AO OEA AT A 1T &£ OEA AAU EO 111U OAOU 1T ETT Oh
doing that then that makes a big differencé j ) T OADOEAx AA

These perspectives go some way to explaininghy various corrupt practices are

OAAT ET ciU 1T AOOOAI EOAA xEOEET OEA T AAOPAOETT A
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ATA T £ OIl x16 OAEAOAT AAO (2Bd9 pAs2xbloucededE ( AEAAT E
classification ofblack corruption as well as theconcept ofgrand corruption (Langseth,

2012, p.9; U4 AntiCorruption Resource Centre, 2016)that is, acts significant enough

that they may be investigated by ICAC or attract media interest. A focus on such

high-profile corruption z that which attracts media interest following investigative

action by the ICA has generated a cultural disregard of lowevel corruption, which

could be construed as unexceptional or mundanejz, theeverydayis distinctly different

to the exceptional

If local governmert employees neglect to reconcile everyday workplace activities with

corruption, the tolerance of everyday corrupt acts not only continues but it potentially
metastasisesz to use the medical metaphor of corruption as a cancerto the point of

becoming endemic. This process was infamously identified at RailCorp, following

investigation by ICAQICAC NSW, 2008#.5)8 Yyl OOAE A AOI 660AR AO
were to be present, being the third component of the crime triangl€Clarke & Eck, 2003

p.27),itxT O1T A 110 T AAAOOAOEI U AA A OAAPAAIT AS TT1TA
AOGAOUAAU DPOAAOCEAAO x1 O A AA O1 AgOAd1 OEOGAIT U i
OEOEAI A69d Al O0OOPO POAAOEAAO T ECEO AGEOOR AOGOQ

or would consdously choose not to.

One interviewee stated it this way:

O0) OEETE EO8O0 A 1EOOIA AEO T EEA OEA T1A A
Oil'1 AOAOA T ETT O ET AEOAOAOEI T O AU Ui OO OOAA
culture that breeds a worse form of corryption and a tolerance for this

misbehaviour. | think councils need to address it at all levels, regardless of

how minor or major it seems to be. (IntervieweeB)

In a scenario such as this, a tolerance of unexceptional corruption would viably nurture
an ervironment in which lay observers fail to see anything wrong with the environment
around them. This interviewee associated this concept with the broken windows theory
(Kelling & Wilson, 1982), a metaphor that advocates that minor discretions and

violations are important and should not be ignored, and one of the theoretical influences

behind this study (see Sectior2.2.1q 8 lTU £ AOO DI ABAGABUAAUAATL
by Graycar and Villa2011, p.422), would be challenging, if those observing the acts
AEOOACAOA OEAI AO ET OECIEZEAAT O T O AT 110 AA
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The above interviewee acknowledges that, over time, the organisational cuttiwill
decline if small acts of corruption are unchecked, but it may be that such practices keep
the organisational culture operating, as observed by Dittoil977) in his ethnographic
O0OO0AU T &£ A AAEAOU xEAOA OAEEAAITET C ¢ xAOY 11 0I
(Ditton, 1977, p.173). Several scholars consider that corruption will continue to exist as
it is an integral part of the social, economic and culturalrganisational dynamic of any
organisation (Clammer, 2012 pp.123-124; Gupta, 1995 p.376; Hasty, 2005 p.272).

This might explain the apparent acceptance of many forms of corruption as normal, as
illustrated by Figure 5.1 many council officials do not notice activities or behaviours
which might be construed as everyday, minor infractions. However, one might wonder
whether structural, architectural or hierarchal conditions are created that facilitate or
hinder the degree of pervasiveness of corruptiofiZimring & Johnson, 2005 p.801). Do
these conditions contribute to the degree of social, economic or cultural organisational
dynamics at some cancils more so than others (such as at Cound| based on the
aforementioned analyses) or is the regulatory structure of oversight and governance a
facilitator in this regard? At this juncture, the ICAC categorisation of corruption is
explored, as a potatial influence on the prevalence and normalcy of corruption within

local government.
5.2.3 The ICAC categorisation of corruption

The ICAC Act is part of the legislative framework that governs all public officials in NSW
and therefore defines how corrupt condutis understood and categorised, investigated
and prosecuted. It is, therefore, a foremost point of reference. As arguedAuydvig
(2006, p.337) OAT OOODPO OOAT OAAGET T O 8 EAOA O1 AA OAI
rules have the potential to detact from the broader concept of corruption, which has
implications for how local government employees understand and interpret different,
potentially corrupt, scenarios. As explained by one interviewee:
O4EA HY#!# 1 AO ET Al OAA GatdgorkeddsAAO T £ EOOOAQ
corruption. Sometimes we tend to limit that view to a few specific
behaviours. | take a broader view, so more almost like a social issue, rather

z A s~

OEAT EOOO A 1 ACAI EOOEA 1 EOCQ) T £ EOOOAOS 1T £
This is a noteworthy observation in that it highlights how the legislative definition

compartmentalises corruption and corrupt acts or behaviours, focusing on the
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individual, rather than the system, and inhibiting any broader view of corruption.
Moreover, the legislative definition is not concerned with understanding why any
person might choose to engage in corrupt activity, but even on this basis, it assumes that

any decision was by conscious choice.

The regulatory framework and parameters of ICAC, togeér with its governing
legislation, decree whether certain behaviours constitute corrupt conduct in the NSW
public sector. While this framework undoubtedly exists for good reason, it abstracts

corruption from its socially situated context, despite thefa® OEA O OOUOOAI O Al ¢/

~N A A~ NN

regulations presume that the environment, as Bucha(®012, p.73)DOOO u=Oh EO O
AT OOOPOAA 8 xEOE AT O1 AAOEAO A0EDPT ORAE Al 0OODDOHA
4EAOA OUIi AT1T EA OAT O1 AAOEAOS AOA O1 1 AxEAO AQE
being effective remedies to corruption (see SectioA.1.2). Taking individuals out of the

social, structural or cultural context heightens the disconnection of understanding, yet

the existing anticorruption discourse compounds this problem when the main source of
information available to local govenment employees and the public alike is ICAC. Any

existing or proposed typology of corrupt practices fails to account for the complex and

convoluted nature of corruption, when it is classified in such a fashion:

s o~ A A~ N NN

O0) AAOOAI T U OEEIT Estiatak @ [te&ia®mdad O I A OEET C
Al O0OO6DPO Ai1 ABAO OEAO PAOEADPO OEI O1 AT 6O AA
AT 1T OEAO Oi AOAT1 A8 31 h EZ£ EO8O OEAAEDO EOGO
(Interviewee 6)

4EA AAT OA AT T 1T AT O OOAA OEA OleteiedtoBydi AOAT 1 Ad h

Varraich (2014, p.3) when describing relationships between different corrupt types.

The two acts cited by the above interviewee (fraud and theft) are categorised as

examples of corrupt conduct under sectior8(2)(e) and (f) of the ICAC Actbut are both

criminal infractions also2o This has the potential to confuse and conflate understanding,
especially when criminal violations are grouped with ethical ones, such as the four acts

most frequently suspected and witnessed by council employeesdeFigure 5.1). One

interviewee built on this notion, but furthered this by illustrating how some corrupt

AAOI OO OOEI EOA OERO AINA G ROBE OGOA A B @E1#1 Ol

20 As an example, fraud is a criminal offence in NSW under sectit®2E of theCrimes Act 190QNSW).
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0) T AATh TAOGEIT 601U xA EAOGA A AAEETEOEITT 1
jurisdiction because of the ICAC Act. Now that has its uses absolutely, but |
OEETE EZ xAB8OA Cci ET ¢ OfertishtoBupthAd OO AOEEAA
| personally hold the view that we should have a much broader definition of
what is corrupt. Because the problem is that the ICAC Act is there to govern
OEA )Y#'!'# AT A xEAO OEAU AAAIl xEOEh AT A OEA
tohaOA DAOAI AGAOO 8 91 O Ai OI AT60 AAOOAITIT U 1
parameters. The problem, however, is that those who wish to act in their
own interests z shall | put it that way z now use the ICAC definition of
AT OOOPOETT O OAU EBEOOERAAWEDS OAEEDDB Ox EEERB
OEETE EO OEA DPORAI Ai 86 j)1 OAOOEAXxAA
Extant literature refers to the rationalisation of corrupt practices by corrupt actors
(Ashforth & Anand, 2003 p.15; Granovetter, 2004 p.3; Gray, 2013 p.535). However,
OEA ET OAOOEAxAABO 1T AOAOOAOET T h OEAO OEA ) #! #
OAOEI 1T Al EOAOEIT ET OEA 1T OCATEOAOQOEITAI 1 EIEAQ
(2018, p.18) contention that corporate managers employ similar avoidance
rationalisations to justify their decisionnot to tackle occupational crime or deviance. In
OEA AT 1 OA@O 1T £ OEEO EIT OAOOGEAxAABGO OAI AOEOR A
point of view if the person has a higher social statu@ormaels, 2015 p.12). In this
sense, reference is made to the legislative jurisdiction of the ICAC Act. This would assist
in keeping the focus away from the higher echelons, where corruption may be complex
and richly nuanced, instead focusing on single public service agfs and easily
designated forms of corruption(Kurczewski, 2004, p.163). This comment goes some
way to providing one explanation as to why suspected corruption in local government

might not be referred to the ICAC, and therefore fails to come to light.

On the basis that some potentially corrupt practices may be suspected or withnessed
frequently (Figure 5.1), it can be posited that these practiceare more likely to continue,
with a third of employees who suspect these infractions conceiving there to be no
corruption in their council. Moreover, the reporting of corruption, by anyone who
observes such a practice and wishes to speak up, is potentaihhibited if such practices

are deemed to be the social norniDormaels, 2015 p.606).
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5.3 Eye of the beholder

The observance of corruption and its degree of normalcy is further influenced by its
perceived scale and severity, as remarked on by this intemtvee:
O09Abh AT A CAAhRh EOT 80O OEAO A COAU OAAI Anh A
different sides like that, too. So, what one person perceives as being corrupt,
AT T OEAO PAOOIT OEETEO EO 11y Oi Al AAEAOGEI OO
This comment highlights howthe socially situated and contingent nature of corruption
affects perceptions and understanding, adding context to the view that corruption is in
OEA OAUA 1 AAnéchidicoRAdedbs, 108608 Holmes, 2015 p.2; Olsen,
2014, p.187). Johnen and Sharma (2004p.c @ ATl 1 OAT A OEAO OEAOA EO
OADPAOAOGET C xEAO EO 1 ACEOEI AOGA (2mO,pp.152BHA0 EO A
colour-coded scale offers a form of classification in this regard: what one person views
as permissible(white, or on the lighter shade of grey), another person may view as
deplorable (black, or on the darker shade of grey). This highlights the complexities of
classification, but also the importance of locating corruption culturally and socially, as
anymOZAAOAT AA EO 111U Al 00OOPO xEAT EO EO AAOE
interviewee stated:
0)8i OOOA OEAOA AOA OEEI CO OEAO AOA OAAI
OEETE AT UQEEAQS OEQHAD AAABOEIAOI h DEAIABIAA
woulA BDOT AAAT U OAU EO EAEOI U OAOGAOAB8SE )1 OA
AEA OAGAAIOAG'!' A1 OEAEAO O1 AAOOGOAT AET ¢ 11 OEA b
AAOI EAOh ET AEAAOEI ¢ OEAO OEA OEOAOEITIT A EO EI
designation of corruption in accordance with its regulatory jurisdiction. In this sense,
the designation is set at a very high bar, with just 2% of matters receiving any form of
preliminary investigation by ICAC and 80% closed without referra(ICAC NSW, 2016
p. 23); the continuum of tolerance is somewhat facilitated by this high threshold.
Specifically, there would be little incentive for councils to report matters to ICAC if the
DAOAAEOGAA OAAIT A 1T O OAOAOEOVAIAN 11TARAGRAET GOE TAE O3
Further, this offers councils an avoidance rationalisation and a supposed rationale to

cover up the corrupt transgression(s).
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This subliminal threshold compounds difficulties with cataloguing corruption based on

severity and seriousness. It possibly supports a éois on everyday corrupt act{Graycar

& Villa, 2011, p.422) as a means of breaking down the concept of corruption: from a

single problem, which is too large and amorphous to address, to one that can be

examined systematically. This may form part of a tetage remit within any

guardianship role, as remarked on by this interviewee:
O0) OEETE PAOO 1T &£ OEA POIT AT Al EO OEAO xA 1
[corruption] actually is and where the level of black and white actually
stops. There are alwaysggél ¢ OT AA AOAAO 1T £ COAU AT A )
COUO rET OAOT Al 11 AOCGAOGI ATy x1 OI A AAAT T A OA
OOOA UT O TAAA OTTATNMA O AOCGE8S )1 OAOOEAX

This interviewee considered that the role of an iFhouse point of contact, such aan

internal ombudsman, is pivotal to educating employees on corruption and its varying

AACOAAO T £ OAOAOEOUh xEOE A OAAI EOAOEIT OEAO

Another interviewee made a similar comment, correlating this degree of undetanding

xEOE AT O1 AEI 66 AAEI EOU O1 OAAAO AT A OAOBITA(
O4EAU xT O1T A AA 11006 1EEAIT U O OAEOA EO AO
xi 01 A AA Obp O OiTiTAiTA TEEA I A O OAU OEA
(Interviewee 3)

In the absence of an isnouse pointi £ AT 1T OAAOh xEEAE [ ECEO ££01 AC
COAOAEAT 6h OEA AAT OA ET OAOOEAxAA 11 0AO OEAO
C T EO

Oi AT ACAT AT O EOOOAG AT A 110 A OAT OOODOET |

z

O
would not be designated as corrpt or might be moderated. In the absence of any

standardised and accredited awareness or education in this space, knowledge is attained

through indirect sources. In Western Australia, it was identified that many councils lack

the internal capacity to marage the risk and reality of misconduct and corruptio{CCC

WA, 2013). This lack risks tempering the degree of perceived significance.

Consequently, it is likely that such matters would not be reported, or otherwise attended

to appropriately. IfdealtwitE AO A Of AT ACAI AT &6 EOOOAS AO 1 BE
EOOOAGHh EO EO Al O 1 EEAI U OEAO OEA 1T AA T £ A
would have implications for the person reporting it whodid construe the act of

behaviour to be corrupt and mght have expected a more punitive sanction to apply. As
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a result, this might further disincentivise reporting. This is explored further in
Chapter6. At this juncture, it is worth elaborating on the issues associated with the
designation of some practies as corrupt, on the basis that any degree of interpretation

has implications for how it is addressed.
5.3.1 The designation of corruption

Within a review of the literature, it was considered that the community set the bar for

xEAO AOOAAI ECEAEGEOA O IPIOGEEGBIA ADOWSEh AT A OEA
(Johnson & Sharma, 2004p.2; Philp, 2009, p.47)8 9A0Oh xEOEET AAAE AT C
interpretation of corruption, in its various guises, forms and degrees of extensiveness,
determines what comesto iCEO AAOAA 11 A OOGAI EIi ET Al OEOAOE
particular acts of corruption are not considered to be damaging, then the prospect of

them coming to light would arguably be lesser than other corrupt acts that might be

considered more severe; namely OET OA AGI1 ABA AD)A#T#E OEA AAOIT I
Al 11T xET ¢ OAAOETT OA&EI AAOGO 11 OAOBPIT AAT 0066 b

forms of corruption that their council could harbour.
5.3.2 Harbouring corruption

As illustrated within Figure 5.3below, the most damaging act of corruption was

AT 1T OEAROAA OI AA O-EOOOA 1T &£ AOTAGE A T11 xAA
O" OEAAOUDNIgr OTO0EAR] GFAAOOE O AT210vEr® comsiddred olthe D OT A/
least damaging acts of corruption that councils could harbour, despite being the second

most frequently suspected and withessed act of corruption and having the closest

correlation between opportunity, suspicion and direct witnessirg (seeFigure 5.1).

21 Interchangeably referred to as particularism to incorporate all favouritismtype acts of corruption, as the salient
features of this corrupt act are coterminous.
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misuse of funds || NG -2 5%
Conflict of interest / personal interes | R NN :1.0%
Bribery | 40.5%
Abuse of discretion ||| N N I 30.3%
Misuse of information or material|j| | | I 20.2%
Perverting the course of justicd | | | NI 28.2%
Nepotism / unfair recru_itmen_t / promotion processe_ 20.5%
(Particularism)
Don't know | 11.8%

other | 3.1%

Prefer not to say [J] 2.6%

0% 10% 20% 30% 40% 50%  60%

Figure53. 2A0DPT 1T AAT 006 OEAxO 11 OEA 1100 AAi AcCETI ¢ AA
council could harbour (n=200)

When considering how different practices of corruption may be categorised within the

spectrum of severity, one argument might be that they are influenced by the perceived

harm, or lack thereof, of the offending acfBecker, 2003 p.70). In this regard, i is

notable that particularism, which includes all forms of favouritism in personnel decision

making (Hudson et al., 2017 p.2), as listed inFigure 5.3 is perceived as the least

damaging act for local government officials to perform.

This supports the notion that not all corrupt practices are considered in the same way
and highlights the importance of distinguishing between different forms of comption as
opposed to viewing all forms as a homologous groufiPorter & Graycar, 2016 p.426).
On the basis that particularism stands out at the bottom of this scale as being the least
damaging, it is deduced that this practice is more permissible than lo¢rs, supporting
observations that many respondents perceive it to be acceptable or legitimafeludson
et al., 2017 p.12). Particularism does not have an economic benefit or immediate

exchange or obligation in the way that bribery migh{Heidenheimer, 2009, p.141;
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Masters & Graycar, 2015p.165), which was viewed as more damaging by twice as
many respondents Figure 5.3. When this is contextualied with the fact that
particularism features as one of the most suspected and witnessed corrupt acts (see

Figure 5.1), it reveals a degree of routineness and institutionalisatiofAshforth &

Anand, 2003 p.3)8 'T AGAAOPO &OIT I TTA OAODPITAA

illustrates this:

O7TEAO EO ECiI T OAA ET OEA AT OOODPOEII
cu0 06 zEhé® gt m that may result in an informal network of people
who subtly control the place, the leadership culture that may subtly punish
compliance with norms/power, lack of systems or skills resulting in lots of
Oi Al 1 ££ET Al ABE®S6, Cuhc@AO AOA8G j

~

~

O

Qu

o

£l AOO

A - A

4EA 1 AAE 1T £ APPOAAEAOEIT 1 £ OEEO Al 1T AADPO xEO

this respondent, is feasibly attributed to the supposed lack of recognition of its
potentially damaging effects (sed-igure 5.3, yet conflictingly, its rather malleable

nature and ubiquitous presence (seé&igure 5.1).

40AEOO T £ OEEO 1T AOOOA xAOA OAZEAOOAA OI
Botany Bay Council, perpetrated by the chief financial officer and others, which took
place over the period of nearly two decadedCACNSW, 2017b) The report noted that
O &1 -Bkil€dl staff were able to obtain their positions at the Council because

recruitment processes were informal and often subject to influence by senior Council

O O AI@ENSW, 2017/p.75). Several staff, inclding the main protagonist, were

OAT CACAA xEOET 00 A CAROBRRA OAI RRDEGEDOEO®DIN ARDOB
Al 1 T UAA NOI OAA AO OAUET ¢ OEAQCACOOWM ZEPEOO A
p.75)8 7EEI A OEA ) #! # OA e ©disitt $kilshrdd exp&ridnée OO OA £

O DPAOAEI Oi OEAHIOCACNSW,RM 70 4EEAKDE OFA 1 U S
recommendations was on governance and audit failures, with just one of nine
recommendations touching upon the inherent cronyism that was eviderat Botany Bay
Council. Accordingly, this form of corruption is not widely accentuated in terms of its

significance in general or within the industry of local government. This may have a

0

AT OOA1 AGEIT xEOE OAODPI 1T AAT OOshatti@doker "dd @EAO EOO

the spectrum.
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533 2AA00EOI AT O ET 11 AAT C1 OAOT I AT 6 O! Al T OA

During the interviews, the practice of particularism was elaborated on as an

omnipresent feature of local government administration:

O0)O0 AT T AO Al x1 Olion i htalyévérinerdk méreE AT OOOD

broadly as wellz about having open recruitment processes and encouraging

new blood to come into an organisation, rather than this internal nepotism

that goes on, because if you have essentially a closed recruitment system as

| saw at [name of Council redacted], where your senior managers are all

being promoted from underneath within the organisation. And again, the

PDi xAOO OEAO AA EOOOEZEAA OEAO AT A )B80A EA

we want to give our good people A OAT T i AT O 1T b1 OOOT EOEAO8G

they justify it and therefore ethical recruitment practices can go out the

xET AT x8 "OO OEAO8O EIi x OEAU EOOOEAU EOS

practice in itself in my view is completely unethical, the downside 'rm an

I OCAT EOAOCETI T Al PAOOPAAOEOA EO UT OG60A 1160

OEAOAZEI OA AT 1 6-0 of gadteDintd\the/dtdreddnd thereiore

any bad cultural aspects you have are emboldened and further embedded

into the organisation,andatA | T OA OAT ET O 1AOAI 86 i )T OAC
It is worth exploring this issue in terms of the cultural and structural organisational

dynamics that foster this practice. Its prevalence, as a corruption risk, was elaborated

further by the same interviewee:

O 3 thinkthat the closed shop, if | can use that phrase for it, although it has

other connotations of course, but the closed shop organisational approach, |

think, is a big factor for corruption risk. I think the lack of understanding

CAT AOAT 1T U ARGENHEAMO A AXO 6xCE A Odelianck onGe AT A OEA

y#! # AAZET EOEIT 1T &£ AT 0O0OOPO Ai1 AOGAO8 ) OEE

(Interviewee 2)

0" 00 ACAET h UT O ET AOAAOA OEA OEOE EZEAAOI 0O
I AT OAT EOU AT A OEA Al TchiddhicAl byidgiditod 8 A AOI O
will never be a closed culture. A culture which is corrupt by definition will
OO0OO0AT T U AA A Al T OGAY AOI OOOA8S i) 1T OAOOEAX

4EA OAI T OAA OEI P8 APDPOI AAE EO 1 EEA A AOI OOOA

cronyism Al AAEO OEA ET OAOOEAxAA PEOAOAO OEEO OET

EAAT OEAZEAO OEA AT AAI A0OO 1T £# OEEO POAAOEAA AO

OAT EATAA 11T OEA )#'# AAEET EOET 1T 1 AR O0OODPO A
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p.11),any AT OOOPOEI T AT OOAPOAT AGO EO xAll bl AAAA
AAT OOCATT U 11T AAOGAA ET 1T AOxI OEOGO OEAO 8 AAOO OA
| AGAOACA EEO AE£EMFEI 00068 AEEO APDPI OEOGAI U 0O0I O
Council (ICAC NSW, 2017byvere permitted to flourish.

4EA AAT OA ET OAOOCEAxAAGO Ai 1 OAT OEI1T OEAO O
AOOOEAO AT AAAAAA ET OI OEA 1T OCAT EOAOQOEITTG&6 A
actions are not even being perceived as corpd. In the eyes of those who influence or
observe such practices, the institutionalisation of socially constructed accounts

rationalise and legitimise particularism, to the extent that it continues unconsciously

and automatically without any comprehensionthat anything is wrong (Ashforth &

Anand, 2003; World Bank, 2014)

These interviewees reflected on their experiences with forms of particularism within

particular councils:

Or . ATA T &£ AT O1T AET OAAAAOAAY EAO A OAOU EE
nepotism, you get families and generations that have worked for the same

employer.5 i) 1T AGAOOEAx AA

O0) xI OEAA AO A AT O1 AEl xEAOA AOAOU OAAITTA
, EEA OEAOA xAOA EOOO AOAAO OEAO xAOA £OI I
was a very big enployer and it was a very big employer of unskilled labour.

So, it actually had quite a key role in that community. It was a council where

a lot of, particularly the outdoor labour force, were local, local to the local
government area and it was almost a té of passage or a way that people

who came from quite disadvantaged backgrounds got a foot into the

xI OEZAI OAAh AT A xAOA 11T EAA AZEZOAO ET OEA «x
OAT EET ¢ AAT 66 CcOUO xEI DAOEADPO AEAT 80 A
their schooling. It was a council that managed all of its own outdoor

functions, so it serviced all of its own trucks. There was lots of opportunity

for at the time unskilled labour and | think there was a very long tradition of

nephews, sons, brothers, colsT O A£ET AET ¢ OEAEO xAU ET O O
(Interviewee 4)

These comments refer to nepotism in the sense of family members being recruited into
the same council, not as a result of their competences, but instead as a consequence of
their kinship and socid capital. Noting that the meanings of corruption have changed

over time and place(Wedel, 2012 p.454), it is feasible that the tolerance of these more
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overt forms of nepotism have decreased or are not as prevalent as they once were, but

that this practice has evolved:

O0) OEETE DAOOEAOI AOI U EEOOT OEAAI T U OEAOAG

CAO OAI EAA AAT OO A 1170 AO AT OOODPOEIT AOO

the way through my local government career. Both nepotism in terms of
long-term employees but also nepotism in terms of relatives of elected reps,

A

AT A OEAOGO OOEIIT OiF AAUu DPOAOAIT AT Oh 11O AO

working in local government which was, oh gosh, a long time ago: | think
AAT 00 pwwwh xEAlvieds) xAO OEEASGS i) 1 OA

s N oA £ o~ o~ N s N

| £ PAOOEAOI A 1T O0A ET OEA ET OAOOEAxAAB8O 1 AOA

AAT OO A 110 AO AT OOOPOETT186h xEEAE Ci AO O11 A

one of the least harmful acts of corruption Figure 5.3. The evolution of this form of

favouritism in the appointment or recruitment of personnel is a concept alluded to by

Bellow (2003, p.19)h x ET AT T Oty Achddishn [i€) BEoAte refuin of something

tribal and archaic but the transformation of an ancient practice into a new and more
AAAADPOAAT A £ Oi 68 %l DI T UAAO ET AAOAT OACAA
those who do not have such social capitalr networks, attributed to factors such as

status, gender, and socioeconomic origitMcNamee & Miller, 2014 p.83). Key factors

nurture this informal practice of social exchange, with intangible, yet well established,

degrees of trust, and reciprocal fetors featuring predominantly (Popczyk, 2017 p.50).
Accordingly, noting the long service of many survey respondents, it can be deduced that
some of them may have been appointed or promoted favourably, and were therefore

inclined to respond in aparticular way. This was kept in mind when looking at the
results of crossOAAOI AOET ¢ OAODPT T AAT 006 OEAxO AAT 60
(Figure 5.3 with demographic data. Thus, more than twadhirds of respondents (25 of

the 36) who claim to have directly witnessed a preference to hiring friends or family for

council jobs, have managerial or supervisory responsibilities some (16.7%) or all

(52.8%) of the time (Figure 5.4).
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60%
52.8%

50%
40%

30% 25.0%

20% 16.7%
. ]
Yes No

Sometimes Prefer not to say
Whether respondents had managerial and/or supervisory responsibilities

Figure 5.4. Correlation between direct witnessing of particularism and whether

employees have managerial or supervisory responsi bilities (h=36)
The findings above suggest that employees in supervisory and managerial roleanand
dorecognise the commonness of potentially corrupt practices when invited toTo place
this in the context of a NSW baseline, the last census of localgmment employees
highlighted that about a quarter (17%) of local government employeesad supervisory,
managerial or executive responsibility(DLG NSW, 2011, d.6). This was comparable
across metropolitan, regional and rural councils. Accordingly, teihighlights that a
small portion of the workforce z those with managerial or supervisory rolesz have a

greater tendency to see, busimultaneously accept,the practice of particularism.

As identified within Chapter 3, managers and supervisors play a kerole in the

development of integrity frameworks and practices within local governmen{Hoekstra

& Kaptein, 2013 p.20) and can facilitate the institutionalisation of corruption (Ashforth

& Anand, 2003 pp.6-7). However, the purported lack of concernegarding the impact

of nepotism and cronyism arguably compounds its degree of visibility. Its perceived

degree of severity is at the lower end of the spectrum, when compared to other forms of
corruption such as bribery (seeFigure 5.3); this focus on more severe forms continues

to undermine any attempt to expose or govern the less tangible forms of corruption that

may be committed by the elite(Kurczewski, 2004, p.p @ o0 0 8 y £ A AT O1 AEI 80
on particularism, advancement can very easily be based on connections rather than

merit (Mungiu-Pippidi, 2017, p.9). One respondent reflected on this:
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O- Al A C A @ddnciirévarll favourite, yet incompetent, staff with

promotions, upgrade to higher duties and salaries. My council has a culture

of bullying, harassment and intimidation by certain managers (who are then

POl OAAOAA -BYCAquIF3d ) $
AEA TATOETT 1T A£ATACHKROAENCRDMA ATA AMIIAI EH OEI EAAQEI
insidious practices are intrinsically linked to particularism within this council. The
antecedents of workplace bullying and corruption are somewhat similar, in that the
cultural environment either fosters ethical or unacceptable behaviour, through the
various in/actions of management(Stouten et al., 2010p.18). While there is an
absence of empirical research linking workplace bullying with corruption(Hutchinson
et al., 2009 p.213), the nexus betveen the two is becoming stronger, to some extent, in
recent studies(ACFE, 2018p.46). To some scholars, bullying is, in and of itself, a form
of corrupt behaviour (Hutchinson et al., 2009 p.213), though frequently unrecognised
as such(Vickers, 2013 p.95).

This interviewee reflected on the interpersonal dynamics which might result in partial

treatment towards one person or group over another, for selinterested reasons:

O0) 6 0A OAAT ET DI AT OU T &£ 1T OCAT EOAQET T Oh 11
probably local government worse than anywhere else in the government
OAAOT Oh 8 OEEO 1T ADPiI OEOGI AT A 8 bpPOIiT OEIC O
OEAUGOA ciEITC O AA UAO PAI PI Ah OEAUBOA ¢
circumventing processes around that. Thatis corruptib 8 6 | ) T DA OOEA x AA

The impetus behind this practice in councils is, as alluded to by the above interviewee,

01 AT OOOA OEAO OUAO PAI PI A6 AOA EAOI OOAA EI

favouritism is shown to employees who acquiesce and conform itead of challenging

the status quo. As they advance within the organisational hierarchy, they are more

prone to ahigher immorality, as a consequence of their biographies, but also (relatedly)

because they have less conscience about their decistamaking practices, arguesMills

(2000 [1956], p.343)8 1o TTA PAOOI T80 PI OEOCETT 10 EIT A&

obligation to reciprocate is inherently created, impacting upon the ongoing and

pervasive nature of corruption with agents appointed and promoted tgrotect each

other (Andvig et al., 200Q p.132). RoseAckerman (1999, p.3) contends that corruption

breeds more corruption, yet the reciprocity may be elusive and immaterial. Indirect and

intangible forms of reciprocity, such as complicity in decisiormaking, enhance the
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social norm of particularism (Jones, 2016 p.10). These subtle, yet potent practices and
realities rarely feature on popular news channels. Even though ICAC referred to this
practice within its investigation into Botany Bay Councilm 2017, it paid scant attention
to its prevalence as a key structural and cultural contributor to the corrupt practices
which continued for nearly two decadegICAC NSW, 2017b)

Clearly, respondents perceive and interpret practices of corruption differetly, and there

EO A AEOAOCAT AA ET OAOI O 1T £ xEEAE AlAQNOGO DO
forms of corruptonzOET OA OEAO AAI 1 xEOQOEElT zae#! #8680 EOOEC
extensively distanced from the mundane forms of corruption that areuspected and

witnessed routinely. This not only reveals that much suspected corruption is failing to

come to light, but also highlights its degrees of institutionalisation. Such

irreconcilabilities underpin the ambiguity of corruption. To elucidate thispoint, the next
OAAQOEIT AT i DPAOAO OAODPI 1T AAT OO6 DPAOAADPOEITO 1 A

upon them, depending on any perceived degree of wrongfulness, scale or severity.

5.4 Unspoken corruption

Out of 201 respondents surveyed, 1 in 5 respondent89 out of 201) have declined to
report corruption that they either suspected or witnessed. A further 16 respondents
(8%) preferred not to say, which may indicate that they too have likely declined to

report suspected corruption (Figure 5.5.
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