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The Change and Continuity of Civil
Service System in Korea

Yong-duck Jung
Professor, Graduate School of Public Administration,
Seoul National University

Abstract

In this paper | analyze the institutional changes and continuities of Korean civil service since
the foundation of the Republic of Korea in 1948. The Korean civil service system can be
categorized into three stages in the context of administrative developments during the sixty years.
The first stage is the period from 1940s to 1960s when Korean government prepared the ground for
institutionalizing a ‘modern bureaucratic state. The second stage is the period from 1960s to
1980s when the government managed to institutionalize many elements of a modern bureaucratic
state, including a more merit-based career civil service system. And, the third stage is the period
from 1980s to present when the government has redirected toward establishing a ‘de-bureaucratized
democratic state.” During the first and second stages, the reform efforts of Korean government to
institutionalize a modern bureaucratic state resulted in creating not a genuine Weberian but an
Asiatic form of administrative state that contributed to establishing a strong state-ness.
Responding to the democratic transition in the late 1980s and the financial crisis caused by the
globalization in the 1990s, the government has invested a lot of efforts to institutionalize a
de-bureaucratized democratic state, adopting such reform models initiated by the English speaking
OECD countries of the time as the ‘open and performance-based reward system,” the Senior Civil
Service, and so on. This paper illuminates in some detail the civil service reform efforts, the
resulted characteristics of civil service, and their impacts on the policy capabilities of the Korean
state.

INTRODUCTION

The purpose of this paper is to illuminate change and continuity in the civil service system of the Republic
of Korea (Korea hereafter) since her foundation in 1948. This is conducted based on an understanding of
developments in the state administration as a collective body of public institutions including its human side, the
civil service system.

For the past 60 years or so, the institutional characteristics of the Korean state administration have been
influenced at least by the four following factors (Jung, 2008). The first one is the institutional structure of the
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state administration itself. The state administration as a collective body of institutions has been under the
influence of a ‘path-dependency’ or a propensity for persistency of its previously embedded institutional
characteristics. Second is the interaction in the real world between the state administration and its external
environment. The state administration of Korea as a newly independent small country has had to respond
positively to the rapidly changing global and local environments. Third is theory or model for an ‘ideal’ state
administration in the world of ideas. The institutional characteristics of the Korean state administration have
been challenged continuously to be reformed by global trends in reform paradigm of the time. The last but not
least factor is the reform efforts of participants in the politico-administrative processes in the real world. All the
governments of Korea conducted administrative reforms mostly with ad hoc steering committees which directly
reported to the chief executive. The results of such reform efforts have been by nature the outcomes of the real
political process that reflect the national, organizational or individual interests perceived by the participants.

The institutional characteristics of the Korean state administration which were driven at least by the
aforementioned four factors during the past 60 years can be categorized into three distinct stages (Jung, 2006).
The first stage is from the 1940s to the early 1950s, when the government sought to institutionalize a ‘modern
bureaucratic state administration,’ but in reality the goal was quite difficult to be achieved because of a wide
variety of poor surroundings of the time. The second is from the 1960s to the 1980s, when substantial efforts
were made for the institutionalization of a modern bureaucratic state administration, but resulted in being
significantly different from an ideal type. The third is from the late 1980s to the present, when the previously 40
year’s efforts -- both nominal and substantial -- to institutionalize a modern bureaucratic state administration
were revised and replaced by reform efforts to introduce a de-bureaucratized democratic state administration in
Korea.

In each developmental stage, this paper analyzes firstly the characteristics of organizational structure and
procedure of the state administration. The analysis on organizational structure focuses particularly on whether
the reorganization efforts were invested not only to ‘differentiate’ the administrative apparatuses enough to
effectively respond to each of the national tasks of the times, but also to ‘integrate’ them at the same time to be
coordinated for the higher goals of national policy. The procedural aspects of the state administration also are
analyzed focusing on the degree of institutionalization for ‘procedural repetition’: i.e., whether this
institutionalization of procedural repetition can ensure such elements as ‘impersonality’ and ‘universality’ of the
modern state bureaucracy and enhance the collective sense of internal unity or cohesion of career bureaucrats
(Skowronek, 1982:33).

This paper then goes on to analyze the human side in each stage of developments in the state
administration -- in particular the mobilization and allocation of human resources needed for the execution of
the national tasks of the times. This analysis focuses on the degree of institutionalization of such elements of
the modern bureaucracy as meritocracy and career civil service system; the composition of human resources
according to expertise, gender, age, school and regional backgrounds, etc.; and efforts for building capacity
through systematic on-the-job training and so on (Bekke, Perry and Toonen, 1996). In doing so, this paper also
discusses on such related classic issues as the ‘executive leadership’ of the chief executive, the ‘neutral
competence’ of civil servants, and the ‘democratic representativeness,’ and so on (Kaufman, 1956; Nigro and
Nigro, 1986; Morgan, 1996).
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BUILDING THE FOUNDATION FOR A MODERN
BUREAUCRATIC STATE ADMINISTRATION

In 1945, Korea was liberated from the 35 years’ colonial rule of the imperialist Japan, but the peninsula
was divided into North and South under the international order of the Cold War. The Republic of Korea was
established in the southern half of the peninsular in 1948 after 3 years’ transitional governance by the American
military, but was drawn into the ‘Korean War (1950-1953) just two years after her establishment. As seeking to
survive and develop as an independent sovereign state, Korea devoted then itself to post-war reconstruction,
and also to institutionalize a modern bureaucratic state administration. However, due to the poor circumstances
of the times, including the underdeveloped human as well as material infrastructure, the post-colonial social
instability, and the retained North-South tension under the Cold War, Korea was not able to overcome
effectively the various pre-modern elements of the state administration. Nevertheless, during this period of time,
the country was able to lay the groundwork for future efforts for more aggressively institutionalizing a modern
bureaucratic state administration.

Organizational Structure and Procedure

During the Syngman Rhee administration (1948-1960), the Constitutional changes led to two major
administrative reorganizations (Jung, 2004). In July 1948, the ‘Government Organization Law’ was legislated in
accordance with the First Constitution of the Republic of Korea, and in December 1954, the Law was revised
along with the amendment of the Constitution. The most important norm for these administrative
reorganizations was the so-called ‘administrative simplification’ for efficiency and economy (Cho, 1966: 113-36).
This norm for reorganization was not respected mostly with starting out as 25 central administrative
apparatuses (i.e., 15 ministries, 1 board, 3 committees and 6 bureaus) in 1948 and ending up at the end of the
Rhee administration as 28 (i.e., 12 ministries, 2 boards, 3 agencies, 2 offices, 10 bureaus) (Table 1). Despite
numerous attempts not to expand the size of civil service, the actual number of staff grew 3-fold from 1947 to
1959. Another issue related with the norm of ‘administrative simplification’ was that the Rhee administration
failed to effectively institutionalize differentiated administrative apparatuses necessary for the proper execution
of state administrative functions called for by the times. A telling example is that even in the face of the ‘Korean
War’ when all national capacities needed to be mobilized, the government did not make any changes at the
ministry-level or higher but simply tried to respond to the situation by creating a few new committees.

Aside from institutionalizing some minimal and basic administrative apparatuses needed as a sovereign
state, the Rhee administration mostly revived the government organizations of the old Japanese colonial
regime (1910-1945). Meanwhile, the American style institutions that were introduced during the United States
military regime (1945-1948) were mostly dismantled. For instance, the committees-type organizations and the
staff and planning systems brought in by the Americans were reverted to more hierarchical monocracy and line
organizations of the pre- or post-World War Il Japanese government. By eliminating the American institutions
for staff and planning organizations, the Rhee administration eroded its own institutional foundation for plan
rationality (Lee, 1968). Also, by replacing the committee-type with the monocracy-type of organizations, the
Rhee administration resulted in sowing the seeds of strict hierarchical machine bureaucracy in the state
administration of Korea.
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<Table 1> Number of Central Administrative Apparatuses in Korea

Government Year Ministr AGEMER, ANy, OF | Gemimissem e (C-;Obtﬁ:et
y Outer Bureau Committee Member)
Rhee Sygman 1948 16 6 3 25
(1948-1960) 1955 14 13 1 28
Chang Myun
(1960-1961) 1960 13 3 4 20
Park Chung-hee
(1961-1979) 1979 20 19 3 42
Chun Doo-hwan 39
(1980-1987) 1987 22 16 1 (22+1%)
Rho Tae-Woo 41
(1988-1992) 1992 24 17 0 (24+2%)
Kim Young-sam 37
(1993-1997) 1997 21 1 1 (21+2%)
Kim Dae-jung 47
(1998-2002) 2002 22 16 ; 21)
Roh Moo-hyun 49
(2003-2007) 2007 22 18 d (21)
Lee Myung-Bak 40
(2008 ) 2008 17 18 5 (17419

Notes: Such institutions directly responsible to the President as Board of Audit & Inspection, National Intelligence Service, National
Reunification Advisory Council, and Presidential Advisory Council on Education, Science & Technology are not included. *:
Ministers without portfolio.

Also, the Rhee administration retained and revived legal procedures in the state administration which
were institutionalized during the Japanese colonial rule (Jung 2004). The previous US military regime
(1945-1948) had needed to respond quickly to the almost chaotic situation of the divided nation right after
Korea'’s liberation and therefore did not have any time enough to reform the procedural norms of the colonial
era. The procedural norms of the colonial government were therefore kept mostly intact. After the launch of the
Rhee administration, although many efforts were made to enact new statutes for organizational structure, not
much attention was placed on establishing operational rules for the internal procedures of the state
administration. As a natural result, the procedures and customs of state administration in this stage were very
similar to those of the pre- or post-War Japan (Kim, 1999: 217).

For example, the Rhee administration kept intact the colonial-era Finance Law and the Accounting Law,
and put in place an almost exact copy of the Audit Law of the post-war Japanese government (Yu, 1966). The
capacity for financial data collection and analysis needed for rational state budgeting was also very weak, and
amidst the post-colonial and post-Korean War social confusion, Korea then was one of the typical cases of the
so-called ‘repetitive budgeting’ that is characteristic of poor countries (Caiden and Wildavsky, 1974). The
establishment of legal procedures to ensure impersonality --- the preclusion of personal interests in
decision-making --- in the state administration was also a goal that was not reached during this stage. Most
administrative decisions were not reached in a collective manner, but rather determined arbitrarily mainly
through the personal charisma of the head of the organization or the chief executive (Cho, 1966:131; Lee,
1968:393; Ahn, 1986:69). As the rule of law had yet to be established in the realm of the state administration, it
was also very difficult to establish administrative accountability and responsibility. Naturally, the state
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administration during the Rhee administration was extremely corrupt. In 1948, the Board of Audit was
established as an internal control device within the government, but as it was under the direct control of the
President, it faced structural limitations in terms of what it could actually do. An Inspection Committee was also
created in the same year, but this too was not independent from the chief executive. In 1955, even this
Inspection Committee was abolished and replaced with a Review Committee with even more limited authority
over dispositions and disciplinary actions. Later, the inspection function was placed under the control of the
Justice Department, allowing the ruling Liberal Party and the President to more easily exert their political
influence over the state administration.

Civil Service System

The Rhee administration preserved almost all the public personnel administration systems of the colonial
Japanese regime, as was the case with the US military regime before it (Park 1969: 436-8). Of any American
institutions that were introduced by the US military regime, almost all were discarded by the Rhee
administration (Jung, 2004).

In 1948, the Examination Committee and the Ministry of Government Administration’s Personnel Bureau
were established as a dual personnel administration system within the Korean government. The Examination
Committee was responsible for setting the criteria for the selection of civil servants, and the Personnel Bureau
was in charge of executing the selection process. Of these two organizations, the Examination Committee’s
actual role was not very large. Meanwhile, the Personnel Bureau was given the authority to replace appointees
at their discretion (Cho, 1969: 135). In reality, however, it was the head of each government body that had the
actual authority to recruit and allocate civil servants, and all that these two organizations were responsible for
was just official documentation. Even so, the creation of the two central personnel administration bodies -- the
Examination Committee and the Personnel Bureau -- is significant in that they symbolized at least the Korean
Government’s underlying wish to institutionalize a meritocratic public personnel administration.

With the 1954 amendment of the Constitution and the Government Organization Law, however, the four
‘central agencies’, the Ministry of Government Administration, the Ministry of Planning, the Government
Legislation Agency and the Public Information Agency, were integrated into the Cabinet Secretariat. In this
process, the Examination Committee and the Personnel Bureau were merged into the two steps lower-level
Examination Division within the Cabinet Secretariat. This, in effect, was a return to the administrative system of
the colonial Japanese regime (Park, 1969). At the time, the opposition Democratic Party made a proposal
before the National Assembly for the establishment of the so-called “Personnel Administration Board,” a more
independent and higher-status central personnel agency, but this proposal was not adopted. Regardless of the
characteristics of the central personnel agency, by the way, the actual public personnel administration was
dominated by the President and his secretariat, the head of each administrative body and the ruling Liberal
Party.

Staffing was mostly achieved through internal promotion than new recruitment from outside of the
government. In cases where new persons were brought in from the outside, recruitment was done mostly
through the ‘selection’ than the ‘examination’ (Bak, 1969). From 1949 to 1960, 96.4% of all appointments
weremade through ‘higher civil servants selection,” while only 3.6% were through the ‘higher civil servants
examination’ system (Figure 1). Only less than 5% of the middle- and higher-level civil servants in central
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The Examination Yuan.of the 2.0.C

government positions were appointed through examinations (Ahn, 2001). The examinations were also quite
problematic in terms of the validity and reliability of the tested subjects and testing methods. The main portion
of the examination was a written test on legal statutes. Meanwhile, the tests did not include any portions
evaluating substantive knowledge and experience in social sciences including public administration (Bak, 1969).
It was only in 1953 that this examination -- as incomplete as it was -- started to be used in the selection process
for civil servants. Before that, appointments were made according to patronage, without any screening tests on
the individual’s objective merits (Song, 1998: 30).

<Figure 1> Number of Newly Recruited National Civil Servants by Methods (Each Year)
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In the early stages of the Rhee administration when there was a great dearth in human resources, most
higher-level positions went to independence activists, educators and other people with almost no experience in
public administration (Yu 1966: 487; Ahn 1986: 59). President Rhee placed more importance on the political
loyalty of high-level positions than on expertise, and also replaced officials very frequently, so it was quite difficult
for these people to accumulate experiences in public administration. Lower-level positions were mostly filled by
individuals who had worked for the colonial Japanese regime. Later in the Rhee administration, these lower-level
personnel were promoted en masse into higher-level positions and formed the backbone of bureaucracy during
the Rhee administration.

The level of education attained by the civil servants was very low: i.e., among the high-level officials
(directors general / directors), only 37% were university graduates, and; only 25% were two years’ college
graduates (Ahn, 2001: Ch. 13). The average age of higher officials was a relatively young 41 years of age.

Efforts to appropriately assign civil servants and to provide them with training in necessary expertise were
also very weak during the Rhee administration (Bak, 1969). The US style of personnel management based on
merits and a position classification system met with great resistance from and was thereafter removed by those
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who were used to the rank classification system of the colonial era. On top of this, there was rampant political
abuse of the system due to a patronage system influenced by political pressure (Kim, 1999).

With poor financial resources in the post-colonial and post-war era, it was difficult for the Korean government
to provide regular payments of salaries -- one of the key requirements for the development of modern bureaucracy.
Many civil servants received pay that was not sufficient to cover their living costs. Also, many civil servants were
employed temporarily under a system of part-time ad hoc employment, and payment to these individuals was
covered only in part by the government budget, while the rest was paid by private companies (Jung, 1999: 147). It
was expected naturally by private companies that they would receive something in turn for this financial support
for the civil servants, and this led to widespread corruption. In spite of all these negative factors, the turnover rate
for civil servants was very low. This reflects the traditional value for seeking for public positions by Koreans, the
high unemployment rate, and the special privileges that came with such public positions at the time.

In terms of composition, the major characteristic during the Rhee administration was that there was a very
high ratio of persons who had worked as bureaucrats during the Japanese colonial rule. As was with the case
of the US military government, the Rhee administration also staffed the government with bureaucrats from the
colonial regime. As time went by, these people went on to become the central force within the Rhee
administration’s civil service. This situation had the four following implications for bureaucracy in the Rhee
administration. First, since even those who had engaged in pro-Japanese activities during the colonial rule were
recruited by the Rhee administration, the national pride and social justice were obscured, causing opportunism
in Korean society. Second, because these bureaucrats from the colonial era were insecure about their personal
safety, they tended to be overly loyal to the Rhee administration and the ruling Liberal Party. This in turn limited
bureaucracy in Korea -- unlike in the West -- from contributing to the development of democracy based on the
foundation of rational-legal domination (Etzioni-Halevy, 1985). Third, the former Japanese bureaucrats
contributed to preserving and copying the administrative system of the pre- and post-war Japan, as noted
earlier. The undemocratic nature of the Rhee administration was caused mainly by the legacy of the strict
hierarchical monocracy of the Japanese colonial regime where the Governor-General’s absolute power was
supported by the bureaucratic institutions and military and other police organizations (Lee, 1984) combined with
the long time traditional culture of Confucian governance such as ‘putting government above the people.’ Fourth,
as most of the civil servants who had served in lower-level positions during the colonial era were promoted to
higher-level positions quite quickly after the Korean War, they lacked vision and knowledge for national
development policies, limiting administrative capabilities as a whole.

In 1949, the National Civil Servants Training Institute was established for the on-the-job education and
training of civil servants. Some ministries or agencies also created their own training institutions to provide
more specific training and education such as post, police, prison, railroad, etc. The content of education and
training was lacking without systematic curriculum development or any legal grounds. In the circumstances,
training courses were regarded as only temporary holding mechanisms for civil servants who were not assigned
to specific positions because they did not have any support from a patron. It was due to such circumstances
that even now education and training for civil servants is thought of in a negative and passive manner.
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INSTITUTIONALIZING A MODERN BUREAUCRATIC
STATE ADMINISTRATION

From the early 1960s to the late 1980s, Korea pursued a ‘condensed industrialization’ in order to ‘catch
up’ with the industrialized countries. It was in this period also that more aggressive efforts were made for the
institutionalization of a modern bureaucratic state administration. Due to the imbalanced political underdevelopment,
however, the end result was not an ideal type of modern bureaucracy, but rather a sort of Asian administrative
state type (Painter, 2005) of the state administration.

Organizational Structure and Procedure

From the early 1960s, the Chung-hee Park administration (1961-1979) pursued a policy for rapid
industrialization that brought many changes to the organizational structure of state administration. Efforts for
the institutionalization focused on the functional differentiations to support implementing each development
policy tasks as well as the functional integration of administrative apparatuses so as to facilitate effectivecoordination
for setting national priorities and strict execution of overall national development policies. First, in order to
implement substantive industrial policies effectively, the Park administration established various industrial policy
apparatuses (Jung, 2002), which accounted for more than half of all central administrative apparatuses. In
order to support these central administrative apparatuses, a lot of public corporations and intermediate
organizations were institutionalized. Integration efforts were mostly led by the deputy prime ministerial level
Economic Planning Board (EPB, 1961-1994) as the most influential central agency in charge of planning and
budget.” Also, a wide variety of institutionalization were made for integration functions so that ensured
coordinated decision-making among the differentiated administrative apparatuses and minimized inputs
reflecting the preferences or interests of citizens and interest groups in the state policy process.

For example, the Board of Audit and Inspection (BAI) under the direct control of the President contributed
effectively to the chief executive’s lead in policymaking not only within the executive branch but also among
other branches, which resulted in an extreme case of the executive dominance. In addition to the EPB and BAl,
other core executive apparatuses were grown excessively to ensure that all policymaking authority within the
executive branch was concentrated in the President. The Presidential Secretariat was enlarged with more than
ten minister or vice-minister level senor secretaries and special advisors. Several ministerial level central
agencies responsible for general administrative functions were strengthened in order to ensure effective
compliances of the line organizations with the set national policy goals: e.g., the Ministry of Government
Administration, the Ministry of Home Affairs, the Public information Agency, and the Government Legislation
Agency. And a strict multi-step hierarchical machine bureaucracy was organized to facilitate administrative
leadership of the head of the organization.

With industrialization as the top priority, other policy areas such as social welfare, public health,
environment, and labor relations were pushed back. This made it possible to maintain the fagade of a ‘small
government’ even though the high portion of defense area. The political underdevelopment during this period
was reflected in the relatively poor institutional apparatuses of the Legislative Branch. For instance, the finance

' This had its roots in the Ministry of Reconstruction which was established back in 1955.
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and budget analysis function of the National Assembly Secretariat was extremely weak when compared to that
of the executive branch. Administrative apparatuses in the executive branch mostly took on the form of
monocracy than committee. Even the small number of committee type apparatuses that were given statutory
voting rights could not really exert their independence and autonomy. The advisory councils or committees
established within each government body did not mostly work.

The procedural aspect of the state administration also underwent drastic institutionalization. An example is
the ‘Budget and Accounting Act’ that was legislated in 1962, which institutionalized a modern standard
operating procedure for budgeting cycle including the budget preparation, review, execution, and audit. In the
three years right after the establishment of the Republic, there were no statutes at all governing budgeting
procedures. The budgeting was later managed according to the ‘Finance Act’ (1951-1961) that was almost an
replica of Japanese law of the time. With the Budget and Accounting Act, the EPB and the BAI gained more
power to control tightly over the budgeting process. But even in this era, due to the continued lack of financial
resources and the weakness of civil servants’ predicting capabilities, Korea was still forced to frequently
compile supplementary budgets or sometimes budgeted excessive contingency funds in the ‘repetitive
budgeting’ style of underdeveloped countries (Caiden and Wildavsky, 1974; Jung, 2001: 969). In addition to
budgeting, as noticed earlier, strict internal controls over line organizations were practiced by several other
central agencies that were in charge of such basic administrative functions as planning, organizing, staffing,
legislating, coordinating, public relations, reporting, and central-local relations.

Civil Service System

During the Park administration, the merit-based career civil service system and other core elements of a
modern bureaucratic state administration were institutionalized to a considerable degree. In the 1960s, lots of
staff with military background went into public positions, bringing with them the relatively advanced personnel
management systems of the military which was impacted by the allied American Military. Other advancements
made during this period include the introduction of appointment instead of qualification system of civil service,
the legislation of the Government Employees Pension Act, and the establishment of the Civil Service Appeal
Board (Kim, 2007: 36).

However, it was in the 1970s that the civil service reforms towards meritocracy and career civil service
system were institutionalized more positively. The past custom of relying more on special appointments and
internal promotions was radically replaced with more open competitive employment. In particular, the number of
the newly employed through a competitive higher civil servants examination was increased drastically to ensure
the recruitment of more young talented human resources needed for the effective execution of government-led
industrial policies (Figure 1). This reform of personnel administration was led by the Ministry of Government
Administration.

During the Doo-hwan Chun administration (1980-1987) launched in the early 1980s, institutionalization efforts
to strengthen career civil service system continued by introducing grievance procedures, extending the retirement
age for government employees, and so on. Even at that point in time, however, it is difficult to say that the status of
civil servants was as secure as set forth in principle; for in the early 1960s, the early 1980s, and even the
post-democratization era after 1990s, when newly launched government conducted administrative reform with
dismissing lots of civil servants under the name of ‘efficient government’ (Jung, 1999; Kim, 2007) (Table 2).
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<Table 2> Number of Civil Servants Dismissed in a Time of Government Transition in Korea

Government Year Dismissed Staff (Persons) Ration (%)
Park Chung-hee 1961 35,767 15%
Chun Doo-hwan 1981 22,502 (over G-4: 599) 5% (12%)
Kim Dae-jung (Plan) 1998 (1998-2001) 17,597 (142,359) 11% (20%)

The legislation in 1961 of the Government Employees Training Act and the Central Officials Training
Institute Establishment Act ensured better training for civil servants. An Education and Training Division was
created in the Ministry of Government Administration’s Administrative Management Bureau to manage the
training of civil servants at a pan-governmental level. The revised National Civil Service Act also included
provisions to enforce a linkage between training and personnel promotion (Lee, 2008). There were also efforts
at the time to introduce the relatively advanced military personnel training system into public administration.
Mostly, however, such training efforts took the form of collective ideology education calling for the ‘spiritual
awakening’ of civil servants that focused mainly on purporting ‘anti-communist ideologies’ and the spirit of the
‘May 16 Military Coup d’état, and so on. It was from the late 1960s that in an effort to more effectively
implement the 5-years economic development plans, modern education and training methods were introduced
to provide more specialized practical training programs according to the results of demand surveys conducted
on each administrative job category (Kim, 2008: 250). In 1973, the Government Employees Training Act was
replaced by the new Government Employees Education and Training Act that provided more detailed
regulations on managers’ duties to train his subordinate civil servants in their charge (Lee, 2008). In 1982, a
‘b-years Plan for the Development of Education and Training for Government Employees’ was made to promote
the development of a training curriculum for higher civil servants.

INSTITUTIONALIZATION OF A DE-BUREAUCRATIZED
DEMOCRATIC STATE ADMINISTRATION

In the 20 years since the democratic transition of 1987, Korea has passed the “two turn-over test”
(Huntington, 1991) to prove her successful democratic consolidation, which has been achieved only by a few
Asian countries including Taiwan. This period witnessed a lot of efforts to dismantle the modern bureaucratic
state administration that was pursued to institutionalize during the 40 years after the founding of the Republic.
In its place, reforms were conducted to institutionalize a de-bureaucratized democratic state administration.

Organizational Structure and Procedure

Various reform efforts have been made to democratize the state administration since the democratic
transition in 1987. The New Public Management (NPM) model which was diffused among the OECD member
countries was accepted because of at least two reasons: It was regarded that it could aid the Korean state
administration to be democratized. It was also considered as an appropriate reform model for Korea who was
seeking policy redirecting from a government-led to a market-oriented economic system. Significant institutional
changes were made to the Korean state administration after the democratic transition, but these changes had
both similarities and differences with administrative reform carried out in the Western OECD member countries.
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One of the important similarities was the reform efforts towards deregulation on the market and civil
society. Regardless the actual results of such efforts, in terms of policy direction, this deregulation policy has
been one of the Korea's most consistent and important reform goals since the democratic transition.
Decentralization was also another important reform goal that was similar to trends in the West. With relevant
legislation in the late 1980s, the reformation of local councils in 1991 and direct elections for local government
heads in 1995, local autonomy -- which had been ‘deferred’ for 30 years since the military coup in 1961 -- was
resurrected (Jung, 1987). Along with the enforcements of local autonomy, continuous efforts have been made
for decentralizing administrative functions from central to local governments.

During this period, however, whereas Western countries conducted reforms to reduce the size of their
governments, Korean government continued to grow in size. This can be explained by Korea’s democratization.
As democracy proceeded, the citizens’ participation in politics hence their demand for public services were
expanded, while policy-makers tried to respond quickly to the popular demands to win in now competitive political
market. The end result was that, with only exception of the period of extraordinary circumstances in the 2 years
following the foreign liquidity crisis of 1997, the quantitative size of the Korean government continued to grow for
the past 20 years (Jung, 2007). Each administration that took office since the 1990s considered to introduce the
so-called ‘super-department system’ to the Korean government. The reasoning was that the super-departments
system would contribute not only to realizing a ‘small government’ but also reducing the policy coordination cost.
The Young-sam Kim administration (1993-1998) actually implemented rather wide-reaching restructuring efforts
that included the merger of the EPB and the Ministry of Finance into the Ministry of Finance and Economy (Jung,
1995). This effort reduced the number of central government apparatuses to 37, after the number had risen from
39 during the Chun administration to 41 during the Roh Tae-woo administration. This number rose again, however,
to 47 at the end of the Dae-jung Kim administration and 48 at the end of the Moo-hyun Roh administration (Table 3).

The primary reason a super-departments system was not realized in Korea was resistance by the
bureaucracy. Another notable reason would be that an ‘organizational pluralism’ was somewhat inevitable,
given Korea's rather short and rapid process of democratization. In other words, various channels, contact
points and forums were needed to be institutionalized in order to allow the appropriate input and compromise of
diverse interests and preferences, emerged with the progress of democracy, somewhere within the government.
Because of a lack of experience of democratic compromise within the civil society, it was difficult to expect
concerned individuals, civic or interest groups to reach a compromise through mutual adjustments. Had not
existed the organizational pluralism as a mechanism to draw such issues into the realm of government, there
might have been that much greater conflict in society.

Actually, after the democratic transition of 1987, particularly during the Democratic Government
(1998-2008), many new administrative apparatuses were established, especially as committee type
organizations. Whereas there was only 1 committee type central administrative apparatus at the end of the
Young-sam Kim administration, there were 9 under the Dae-jung Kim and the Moo-hyun Roh administration
(Table 1 and 3). In addition, tens of supporting committees and advisory committees were also created during
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this period. Although most of these were ad hoc organizations, they were still criticized as being the culprits
behind the unnecessary duplication of government tasks and the government growth.

As explained above, the democratization was the main factor behind the creation of (especially committee
type) organizations. The state administration had exercised power over the people during the past period of
authoritarian rule, and therefore the people had grown extremely wary, and as an end result, many parallel
apparatuses were created to set a system of checks and balances in place among these organizations. The
committee type organizations were preferred because of the perceived need of the existing bureaucratic
decision-making system to draw from the new ideas and expertise of the civil society. Administrative
organizations and committees were also created to address the task of taking care of workers, women and
other social groups that had so far been neglected. Another factor leading to create more administrative
organizations was the foreign liquidity crisis of 1997 and the resulting distrust in the capabilities of the economic
policy apparatuses that had led the government-led ‘condensed economic growth’ of the past and the
recognition of the need for a means to keep each apparatus in check with one another. The push for more
democratized administration also led to the establishment of more committee-type organizations. Also, to better
keep the Executive Branch in check, efforts were made during this period to institutionalize the Constitutional
Court, the National Assembly Budget Office, the National Assembly Research Service, and the two independent
public agencies including the National Human Rights Commission and the Broadcasting Commission (Table 3).

<Table 3> Central Administrative Apparatuses Established since 1980s in Korea

Chun . . .
Functon | Dootwan | ielsedioo | Wmoungesm | Kmpsedna | ReMooiun
(1981-1987)
Public Service M Labor (81); | Meteorological A (90) | Adm./M of Food & Drug A(98) National Emergency
Provision M Sports(82)* | National Police A (90) | Environment (80/90) C/M of Gender Equality & | Management A (04)
Coast Guard(96) Family (98/01)
Cultural Heritage A (99)
C Youth Protection (99)*
Constitutional-ism, | Social Purity C | Constitutional Court | Ombudsman (94)* National Human Rights C
Democracy, and | (80)# (88); (01)*
Human Right Broadcasting C (88)*
Promotion
Economic Policy | International | Statistics (90) Fair Trade C (94) Financial Supervisory C
Capability Cooperation C M Information & (99)
Improvement (83-86) Communication (94)* Small & Medium
M Maritime Affairs Business C (99)
& Fisheries (96)*
Small & Medium
Business Adm. (96)
Administrative Government National Emergency National Assembly
Capability Information Ag. (99)* Planning C (98)* Budget Office (04)
Improvement C/M Planning & Budget | Defense Acquisition
(98/99)* Program Adm. (06)
Civil Service C (99) Multifunctional Admin.
Independent C Against | City
Corruption (02)* Construction A (06)
National Assembly
Research Service (07)

Note: ( ): Year of establishment. M: Ministry; Ag: Agency, Adm.: Administration; Outer Bureau, C: Commission or Committee.
Non-executive organization. #: Abolished in 1989; »: Merged in Dec. 1994; *: Merged in Feb. 2008.

Source: Up-dated version of Jung (2007a).
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A reversal in the public mindset on government size came about during the election for the 17t President
of the Republic. In a landslide vote, Korean voters chose Myung-bak Lee, the opposition party candidate who
campaigned for a ‘small government,’ to become the next President. The Lee administration (2008-present)
also revamped central administrative organizations as it was launched, and reduced the number of central
administrative apparatuses to 40 from the 48 at the end of the Roh administration (Table 1). The number of
administrative committees or advisory committees supporting the President and the Prime Minister was
reduced to 11 from the existing 19.

From right after the foreign liquidity crisis of 1997, reform efforts seeking to apply the models of NPM or
‘New Governance’ (Pierre and Peters, 2000) were actively pursued under the slogan of ‘from procedure to
performance.” These models were to encourage creativity through decentralization and delegation, but still
secure accountability through performance assessments. Decentralization was first attempted in the
relationships between the core executive and the administrative bureaucracy. For example, during the early
days of the Roh administration, there was an attempt to reduce the number of senior secretaries to the
President. Starting from the 1960s, the presidential secretariat maintained de facto ‘inner cabinet’ with
around 10 Offices of Senior Secretaries, but the Roh administration simplified this to a system of 2 chiefs
(i.e., the Chief of Staff and the Chief of Policy Staff), 5 senior secretaries (for political affairs, civil affairs,
public affairs, people’s participation, policy planning) and 6 special advisors (on national security; the
economy; foreign policy; national defense; information, science and technology; personnel management). At
the same time, policy coordination on detailed matters pertaining to internal affairs was gradually delegated
to the Prime Minister.

Attempts were also made to scale back the control that central agencies responsible for planning,
budgeting, organizing, staffing, and audit had over line organizations of different levels. One reform effort
involved having the Ministry of Government Administration and Home Affairs -- the central agency in charge of
organizing -- delegate to other lower-level administrative organizations the discretionary authority to re-organize
sub-units at the division level or lower. The Civil Service Commission, the central agency responsible for
personnel management, also introduced the ‘total payroll budgeting system’, allowing other organizations to
autonomously manage the size of their workforce within the scope of their respective total payrolls. Also, the
central agency for budgeting, the Ministry of Planning and Budget, worked to enhance the autonomy of budget
management of each organizations of all levels through policies to ‘convert input-oriented budget management
to performance-oriented budget management’ and to ‘convert budget allocation from a bottom-up individual
project expense review approach into a top-down ex ante allocation approach.’ At the BAI, efforts were made to
move from traditional audits based on ‘ex ante procedural regulations’ to ‘ex post outcome-oriented
performance assessments.” As such, many efforts were made to expand the autonomy of each administrative
organization through decentralization and delegation. At the same time, to ensure accountability through
performance evaluation, the Public Service Evaluation Committee was established in accordance with the
Framework Act on Public Service Evaluation legislated in 2006.

Another change to the organizational structure was that the 3-layer pyramid-style hierarchy of ‘offices,
bureaus and divisions’ was converted to a more flexible 2-layer hierarchy consisting of ‘headquarters and
teams.’ As can be seen in the attempt to dismantle the ‘principle of prosecutors as a single body’ that requires
all prosecutors to perform their duties as a member of a nationally unified organization in complete obedience
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to commands from the Prosecutor General at the top, there were various efforts during this period to break
down the organizational culture of the Korean state administration that placed such a great emphasis on
‘uniformity.’

In short, during the past 10 years, efforts have been made under the slogan ‘from procedure to
performance’ to change the existing top-down hierarchical system of the state administration into a much more
participatory and flexible system. Still, however, it is difficult to say that Korea has actually and substantially
realized reforms that ensure ‘decentralization and autonomy, and securing accountability through performance’.
One hindrance to substantial institutionalization of such reforms is the administrative culture of hierarchical
top-down control mechanisms, which were embedded in the early days of the Korean state administration.
Institutionalization of reforms has been also made difficult because of concerns in the political executive over
the possible leakage of ‘administrative leadership’ through decentralization and the reluctance of the central
agencies to reduce their regulatory power over line organizations. The justification and framework for reforms
according to the NPM and the New Governance models are already in place. What is lacking is substantial
practice for decentralization and delegation.

Civil Service System

As described earlier, during the state-building period from the 1940s to the 1950s, at least groundwork
was set for the institutionalization of a merit-based civil service system through the legislation of the National
Civil Service Act. It was noted that in reality, however, patronage played a very large role in public personnel
administration at that time. During the rapid industrialization period from the 1960s to the 1980s, there was the
opportunity to better institutionalize a merit-based career civil service system. However, the end result was
significantly different from the Weberian ideal type of bureaucracy. Such pre-modern administrative culture as
‘familism’ and ‘personalism’ were still prevalent, and as a natural result, despite several aggressive
anti-corruption measures taken by the government, it was difficult to stamp out administrative corruption. With
extreme executive dominance hindering the development of representative democracy and also extreme
centralization to the President within the executive branch, the severe politicization of civil servants was also a
persistent problem (Caiden and Jung, 1981).

With the democratic transition and consolidation from the late 1980s, various reactions emerged with
regard to the way in which the status of civil servants was influenced heavily by politics under the past
authoritarian governments. The security of status for mid- to high-level civil servants was strengthened in the
course of promotion reviews, and efforts were also made to adjust salaries to realistic levels, including through
the payment of performance-based bonuses (Kim, 2007: 37). It is interesting to note that merit-based career
civil service system -- the core element of modern bureaucracy -- were being strengthened more in Korea
during the 1980s and 1990s, when in the West they were actually being dismantled.

It was a full ten years after the democratic transition that public personnel administration reform started to
head in the direction of dismantling the career civil service system in Korea. The reform effort was conducted by
the Democratic Government (1998-2008) that came to power right after the liquidity crisis of 1997. Therefore,
there was a 10-years gap between the theoretical introduction of and the practical application of the NPM
model in Korea. Reform of public personnel administration during this period consisted of the following three
policy directions.
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First, the NPM model was actively applied to the civil service reform as a part of effort to enhance the
efficiency of the state administration. The ‘merit-based, rank-oriented, seniority-based and closed career civil
service system’ that was institutionalized during the past 4 decades was to be discarded in favor of a
‘performance-based, position-oriented, open recruitment personnel management system.” The most pressing
factor for such policy change was the foreign currency crisis. Reforms were initiated in four areas including
economy, industry, labor, and the public sector. Many policymakers and experts (including economists from the
IMF) diagnosed that the main cause of the Korea’s liquidity crisis was her inability to respond to the globalized
environment in a flexible manner. In the case of the public sector, reform efforts targeted the rigid career civil
service system that might ensure strict protection for the status of civil servants and aimed to change the
paradigm of public personnel management into a more flexible one, including the infusion of outside experts
with various backgrounds into the state administration. This change in paradigm was also intended to resolve
the narrow-sightedness of civil servants who mostly remain with one single ministry or agency throughout their
careers, while also resolving the related difficulty of enabling efficient policy coordination among different
administrative organizations. Another favorable factor for the aggressive push for the reform efforts that could
affect the existing civil service system was the political intentions of the Democratic Government. Throughout
the 50 years since the establishment of the Republic -- with the only exception of one single year (1960-1961)
-- the Democratic Party had never before been in power. So for the political executive of the Democratic
Government, reforming the system to allow the easier replacement of existing career civil servants provided an
opportunity for them to strengthen ‘administrative leadership.’

In this context, the Democratic Government pursued an open recruitment policy, within which 'the Open
Position System,' 'the Personnel Exchange Program,' 'the Job Posting Program,' and 'the Senior Civil Service'
system were institutionalized. The Open Position System (OPS) was introduced in May 1999, aiming to recruit
competent personnel through open competition among applicants from both the public and private sectors.
Under the OPS program, each ministry is required to designate 20% of its director general level (Grade 1-3)
positions as ‘open competitive positions.” As of November 15, 1999, the Civil Service Commission selected 129
positions as OPS positions. Only 16% of the total designated Open Positions were filled from outside of the
ministries or agencies from 2000 to 2003, however, this percentage rose to 43% in the period from 2003 to
2007 (Table 4). The Personnel Exchange Program (PEP), which was initiated in the early 1990s, was expanded
in several directions, including exchanges within the central government organizations, between central and
local governments and between the government and private sectors. The Inter-ministry Exchange Program for
director-generals (Grade 2-3) was launched with the selection of 20 positions in 2004, and that for the division
chief level (Grade 3-4) by selecting 34 positions in 2005. The 'Ministry-wide Job Posting Program (JPP)' was
institutionalized as a competitive recruitment program within each ministry. The number of posts increased from
48 in 4 agencies in 2000 to 530 in 36 agencies in 2007.
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<Table 4> Outside Appointments to ‘Open Position System’ Positions in Korea

. thgl Within the Outside of the Ministry
Period Positions Ministry - Other
Appointed Subtotal Civilian Ministry
Kim administration 180 151 29 22 7
(2000-2003) (100%) (83.9%) (16.1%) (12.2%) (3.9%)
Roh administration 348 190 158 132 26
(2003-2007) (100%) (56.6%) (43.4%) (34.3%) (9.1%)

Based upon the experiences of the OPS, PEP and JPP, the Roh administration initiated its reform agenda
in April 2003, secured the legal grounds for such reforms by revising the National Civil Service Act in December
2005, and launched the Senior Civil Service (SCS) on July 1, 2006 for the first time in Asia (Table 5). The SCS
is a government-wide personnel management system for selecting, preparing, paying and managing a
differentiated group of senior civil servants, composed of central government officials at the director-general
level or higher, covering approximately 1,500 positions (Table 6). This system is managed by combining the
open competition system (20%), the government-wide job posting program (30%) and the agency-level flexible
management system (50%).

<Table 5> Senior Civil Service Systems Compared

Country us Australia N Canada UK Korea
Zealand
Name(Year SES SES SES EG SCS SCS
Established) (1979) (1984 )/ (1988) (1993) (1996) (2006)
Legislation Civil Service Public Service State Sector Act |Public Service Civil Service: Taking National Civil Service
(Year) Reform Act (78) Reform Act (1984) (1988) Reform Act(1992) Forward Continuity | Act (2005)
& Change(1995)
OPM(Setting standards Public Service Treasury and Public Service Cabinet Office Civil Service
and approving clientorg’s |Commission and the |then the State | Commission (Corporate Commission(99-07) and
Central selection) SES Office (Support  |Service (Approving each org's | Development Group) |then
Personnel self-operation of each | Commission self-selection) (Approving each MOPAS(08- )(Setting
Agency client org.) clientorg’s standards and
self-selection approving each client
org's selection)
Overcome departmental  |Improve performance |Develop Enhance personal Improve expertise of  |Improve expertise by
identification due to by management expertise and civil servants by overcoming the limits of
position classification and  |facilitating careers or a managerial skills; overcoming the limits |the conventional closed
Purpose the status security system; |inter-departmental unifying force in  |and of the conventional seniority-based rank
Enhancing leadership, mobility and the public sector; |inter-departmental  |closed rank system;  [system; Improving
policy and management  |integration, open coordination by improving inter-ministerial
capacity. recruitment. capacities. inter-ministerial coordination capacity.
cohesion.
7,800(80% of career 1,450(division chief Not developed an [4,300(director general | 3,800(division chief | 1,500(director level and
positions); excluding level and over) ethos; Withered |level and over) and over); excluding |over); included later the
Composition | presidential appointees, during the 1990s diplomats. diplomats.
diplomats, FBI and CIA and then
personnel, etc. terminated.
Absolute evaluation for 3-5 |Basic pay (3 grades) + |Faced to such  |Annual base Performance contract |Relative evaluation and
Selection, Grades every 3 years; Performance-based  |problems as evaluation; system; open performance-based pay
performance |Different basic pay + pay salary ceiling to  |performance-based |competition infout of  |up to 15%.
appraisal and |Performance- based pay + attract qualified  |pay government; Basic
pay Special bonus outsiders. pay (for 1-3 grades) +
special bonus

Notes: SES: Senior Executive Service; EG: Executive Group; SCS: Senior Civil Service
Source: Nigro and Nigro, 1987; Halligan, 1996; 2003; KIPA, 2008; MOPAS, 2009.
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<Table 6> Number of Senior Civil Service Appointees in Korea

Formal Positions The Dispatched Lease of
Year | Tota Subtotal ggnwizl ngviii ng;r:gt— Research | Diplomat | Subtotal | Dispatched | Training Abse?(? “
2006 | 1,256 | 1,206 936 197 73 - - 40 27 13 10
2007 | 1,297 | 1,088 810 186 92 - 262 156 7 79 53
2008 | 1,663 | 1472 961 169 82 260 166 69 97 25
2009 | 1,528 | 1,249 806 168 74 - 201 187 85 102 92

Sources: KIPA, 2008; MOPAS, 2009.

Upon the launch of the Myung-bak Lee administration in 2008, some elements of the SCS program were
revised, including the position grade system and performance evaluation. The original SCS system had
replaced the former system of three-rank grade (i.e., Grades 1-3) vested in personal seniority of senior civil
servants with a system of five-position grade based on the degree of job difficulty in SCS positions. This new
five-position grade system was only introduced as a means to conveniently manage the performance-based pay.
However, this system was operated de facto as a new 'rank' system, undermining one of the key purposes of
SCS institutionalization which was to abolish the concept itself of ‘rank’ vested in (not positions but) persons
within the group of senior civil servants. Under the Lee administration, therefore, the position grade system was
simplified from five to two grades, and it has been insisted that the position grades should not be regarded as
any sort of ‘ranks’ vested in persons but simply as 'evaluation criteria on job difficulties.” Another issue raised on
the SCS with the two years’ practice is the tendency of leniency on qualification reviews or performance
evaluations. In response, a ‘comparative evaluation system’ has been enforced with a maximum allocation of
20% in the "very good" category and a minimum allocation of 10% in the "very poor" category (Table 7).

<Table 7> Performance Ratings and Performance-based Pay for SCS Members

Ratings S A B C
% of Members 20% 30% 40% 10%
Pay Rates in 2006 % 5% 3% 0%
Pay Rates in 2007 15% 10% 5% 0%

Source: KIPA, 2008; MOPAS, 2009.

With regard to criticism that the conventional seniority-based appraisal and reward system was one of the
main causes of the poor competitiveness of Korean civil servants, the Democratic Government introduced the
performance-based pay and the performance agreement programs in 1999. The performance-based pay
system consists of an annual salary scheme, where the level of compensation is differentiated within each
pay-grade band depending on individual performance. The performance-related pay portion of the salary for
senior civil servants was set at a maximum of 7% in 2006 and increased to a maximum of 15% in 2007 (Table
7). The Lee administration has been planning to apply further this performance-based pay system to all the civil
servants in addition to the SEC group. The performance agreement scheme is an appraisal system for civil
servants at the level of section chief (Grade 4) or higher. Under this scheme, an individual agreement is made
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between the agency head and civil servants regarding performance objectives and measurement indicators,
thereby building a link between performance evaluation and rewards. This scheme, however, has not been very
effective.

Second, reform efforts also focused on the so-called ‘balanced personnel management’ applying the
norms of representative bureaucracy. Following the lead of the Kim administration (1998-2002), the Roh
administration (2003-2007) also sought to conduct reforms that enhance democratic representativeness in the
Korean state administration. The Roh administration initiated affirmative action programs for such ‘minorities’ in
the public sector as women, the disabled, science and technology experts and those from outside the Seoul
Capital Region. The administration’s official reasoning was that, by diversifying the composition of civil servants
with this policy, the productivity of the state administration could ultimately be increased. Another causal factor
might be the political intension of the then incumbent government who hoped to gain more political supports
from these minorities.

The Roh administration actually did promote the representativeness of civil service by actively recruiting
those minority groups who were previously under-represented within civil service. The Target Quota Program
(TQP) in examinations for Grades 5-9 positions was launched on the grounds of gender equality in 1996 and
the quota was raised to 30% in 2005. While the goal of the TQP has been overachieved in practice in that the
ratio of the female to the total civil servants increased 27% in 1995 to 38% in 2005, some feminist groups have
asked the government to apply a target quarter program even to such higher positions as Senior Civil Service
and political appointees, and so on. The administration also reinforced the legal obligation of 1990 for central
and local government agencies to recruit at least 2% of their total employees from the disabled. Increased
target ratios were set for the new employment of scientists and engineers, up to 40% in 2008. They were
previously under-represented in Korean civil service as can be seen in fact that the occupational groups
accounted for only 25% of the total civil servants in 2003. Several reform initiatives were also initiated to
increase the participation in civil service of ‘regional talents’ from outside of the Seoul Capital Region.

Third, there was an effort to decentralize the public personnel administration system. As mentioned before,
this effort was part of a reform initiative to decentralize basic administration functions including organizing,
budgeting and staffing from the powerful ministry-level central agencies, by delegating these functions to the
line agencies. In the case of public personnel administration, reforms were led by the Civil Service Commission
(CSC, 1999-2008) during the Democratic Government. The CSC was established in 1999 as an independent
agency working exclusively on human resources management, after first having the Ministry of Government
Administration that was acting as the central personnel agency merge with the Ministry of Home Affairs in 1998
into the Ministry of Government Administration and Home Affairs. According to the plan for decentralization,
reform efforts focused on reducing the internal regulations of the central personnel agency, while delegating the
authority to manage personnel to the head of each administration organization.

The CSC, however, wielded much more centralized regulation than expected in the course of
implementing reform in personnel administration. In the course of designing a new personnel management
system that would encourage decentralization and autonomy and in ensuring that this new system would be
implemented by the line organizations, the CSC came to be involved in far more regulations. This activism on
the part of the CSC was a major factor in bringing about a sort of ‘reform fatigue’ among the constituents of the
Korean state administration. Administrative reform was criticized for creating even more complicated and
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cumbersome internal regulations within the state administration, when it should have been working to overcome
the rigidity of the Korea’s personnel management system. In the face of such criticism, the Lee administration
dismantled the CSC as it took office in February 2008. The Lee administration is currently working on a
personnel management reform plan that will allow more autonomy for the line organizations to recruit civil
servants.

Forth, investment in education and training for civil servants has increased continuously since the late
1980s. As can be seen in Figure 3, the budget for the Central Officials Training Institute (COTI) has continued
to increase since the 1980s. The brief drop (1998-1999) in the training budget immediately following the
liquidity crisis reflected financial difficulties at that time. It also reflected, however, the directive of the
administration to introduce an open recruitment system that would favor recruiting qualified experts directly
from private sector over having the government enhancing the capacities of existing civil servants. With an
exception of the period, a lot of efforts were invested to facilitate civil service training and education. Examples
include the creation of an advanced policy course (1-year duration) in 1993 for senior officials (G2-G3), basic
education expanded for all civil servants at the Grade 6 or lower levels, more specialized training according to
job type, and cyber education launched with the establishment of cyber education centers. In addition, long-
and short-term overseas training programs that were first started in 1977 were continuously expanded, and with
efforts to diversify host countries for overseas trainees as there was heavy bias toward the United States. One issue
that has yet to be resolved is that almost all trainees opt to acquire an academic degree in graduate school during
their 2 years of overseas training, thereby limiting their own opportunity to accumulate practical knowledge.

<Figure 3> Annual Budget Size of the COTI (Unit: million Korean won)
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Source: COTI, Annual Report, 2007, 1991; K. Lee, 2008.

The Roh administration considered that the closed career and rank classification system made it difficult
to foster specialized expertise in civil servants. The administration therefore invested in efforts to develop
competency and turn generalists into specialists by institutionalizing the Career Development Program (CDP)
and by working to improve training programs. Introduced in 2006, the CDP called for each ministry to classify its
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work into several professional categories and to assign staff based on their specialized categories. A “ 1." type
career path is applied to administrative occupational groups, while a ‘T’ type career path is applied to science
and engineering occupational groups. The minimum length of service in one position has been extended from
one year to one and a half years for the Grade 4 (division chief) level and two years for staff at Grade 5 or lower
levels, to ensure that civil servants have the opportunity to acquire experiential knowledge.

CONCLUSION

So far, the institutional change and continuity of the Korean civil service has been characterized in the
context of the three stages of the state administration developments during the past sixty years or so since the
foundation of the Republic in 1948. The first stage, the period of state-building from the 1940s to the 1950s, the
Korean government laid the groundwork for institutionalizing a ‘modern bureaucratic state administration’ so as
to build an independent sovereign nation state and for preparing for more positive further developments in the
next stage. Nevertheless, the end result was far from an ideal type of modern bureaucracy, in that many
pre-modern institutional characteristics persisted. During the second stage, the period of rapid industrialization
from the 1960s to the 1980s, the government managed to institutionalize many elements of a modern
bureaucratic state administration, including a more merit-based career civil service system. During the first and
second stages, the efforts of the Korean government to institutionalize a modern bureaucratic state
administration resulted in the creation not of a genuine Weberian type of state administration, but an Asiatic
form of administrative state that contributed to establishing strong stateness (Jung, 2007).

The third stage, the period of democratization from the late 1980s to the present, the Korean government
changed reform directions and sought to establish a ‘de-bureaucratized democratic state administration.’
Triggered not only by the democratic transition and consolidation but also by the liquidity crisis in the late 1990s
brought on by globalization, the government invested a lot of efforts to deconstructing various bureaucratic
elements of the state administration by adopting such reform models as an open performance-based personnel
management system and the Senior Civil Service system that were initiated and diffused mostly by the
English-speaking OECD countries of the time. Unfortunately, however, considerable gaps still exist between the
nominal reform goals and the actual level of institutionalization in terms of taking solid root in practice.

During the first stage, the Korean civil servants were very low in terms of neutral competence in that they
lacked administrative expertise and experiences, and moreover were highly politicized by the President and the
government party. Based on a strong sense of political tie between the charismatic President Syngman Rhee
and the civil servants with low legitimacy due to their colonial regime background, the former was able to
exercise a strong executive leadership. However, the degree of democratic control over the government was
extremely low, along with poor democratic representativeness to the political executive and civil service. The
policy capability of the state administration as a whole in the first stage was not high enough to respond
effectively to the chaotic situations in the state-building period.

In the second stage, getting more accumulated expertise and experiences, the civil servants enhanced
their neutral competency. They were more autonomous in their relationship with the political parties and the
National Assembly, but were still highly politicized by the President, who was able to enjoy a strong executive
leadership based on institutional supports of the well organized core executive apparatuses. There was still a
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strong sense of solidarity between the President and the civil servants, while democratic supervision over both
of them was not enough to be responsible to civil society. Meanwhile, the policy capacity of the state
administration as a whole was extremely high, contributing to achieving the simplified national goal of rapid
industrialization.

In the third Stage, while civil servants accumulated much more expertise and experience, they were not
adaptable flexibly enough to respond to the rapidly changing environment of the international order (in the
name of globalization), politics (of democratization), science and technology (of IT revolution), and ideas (of
postmodernism), and so on. Experiencing the two turnover tests, the sense of solidarity between the President
and civil servants weakened considerably, while the control of civil society over both of them increased
exponentially, thus further expanding democracy within state administration. The decentralization and
pluralization of the society and of the state administration led to concerns by the President over his executive
leadership or control over civil servants. Meanwhile, civil servants were also concerned about the weakening of
their status that came with the reforms dismantling of the career civil service system. As a natural result, a
substantial gap has appeared between the nominal administrative reform goals of decentralization and
autonomy with performance-based accountability and the actual degree of institutionalization of these goals. As
a whole, the last two decades witnessed the significant decrease of the policy capacity of the Korean state
administration in terms of its positive driving on initiating and implementing national agenda.

The state administration and the society will continue to become more pluralistic in Korea. This process
will continue to cause some confusion in the state administration. Especially in light of the global economic
crisis triggered by the American financial crisis of 2008, there is even more confusion due to questions being
raised as to the appropriate role of the state administration and the ideal model of civil service system (Peters,
2009; Peters and Pierre, 2009). As many specialists confess, existing theories of social sciences can hardly
explain today’s global economic crisis or predict such crises in the future (Rubin, 2009; The Economist,
2009.7.18: 9; 58-60; 61-62). Therefore, each country may have to find solutions to crisis through trial and error.
Only after getting out of the depths of the crisis, might it be possible to review these past traces and to theorize
about them. This might suggest that each country must reconsider and reform its institutionalized paradigm of
public administration and governance. One thing that might be certain about under this chaotic and complex
circumstances is that it would not be appropriate to define a uniform and rigid set of rules or standards for the
role of and methods for the state administration in general, and civil service system in particular.
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2008) - E—EREXRTHEASSNETIEE - BIRFR—ESRBEIEAVKEE » &

T %1%1MEJ ( path-dependency ) SR EERIAVMANEBFRIIFENRBETZE £ 2
IREURPEXRITIEREERENLIRIZENEE - EEERTBISREER—E
FBIIAY DB AEAE TR SR AMAVIRIBFLERRIE - E=BBHR
mhpy MIEA8 ) (ideal ) BUZR1TIENHERAIEsmEiEEY o 38 B BH 21T DA% B BS )15 B N it
ZEIRERA RS IRTBE kS » REEETHE - REBUFFRIAEER
RE » EREERPTNKEREFSEENNES] - FTEEBIINT ETITBISEIC

I
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The Bl v, af the S0

5 TEHABEZOTHKEREESNGRIEEEZETE - SBNENBNHERENR
ERRER - HENSREEREANRIEEBQERRGR -

i 60 2D ZF| FnPER =R AV ERB B R 1TSS E IB DR
—{ERERYBEER (Jung, 2006 ) - SE—FEEXENE 40 THXE 50 =R > ERBUNGIE R
—{& N IRAERICIBEIRTINER 1 fIEL BERER  ARERNSIEBRIIRIE
ERZEZEHEREH - F_EREEREN 60 FF 80 £ - ERR ITHIENER
IERYB R ITEERARIE L » {F ST ARIES V) (B RANEIERB R HIR TEEMNESRE -
F=FEEREN 80 B HARIRT » ERIEE 40 TRV - ZENEBE L - RAER
ERVB R ITEERAFIELIE TR » MAZIER—EEERIENREBRRITIE
BASERBAYNEEST] -

AN EHITHE—E3%RER D TEIX TR EEGEAERIISTE o S
BRONMERFRZEERKR ANEREBNEENE Bl J 1THHEE - FEEUB
CESERBANEXRER » WEER [ B5 ) AN FLUGRE  LUFREIRINKRES
HERZ - ABEIXRTBEFENERSE » oEIEIER MEFEER ) WHELEE : 8]
EREEHELLEEIUEREEREMABRENBRERERD [ FEAE L M [ EiE
11 DIRIESWNE BN EREEAMNBEEERVEER 7 (Skowronek, 1982 : 33) o

ANEBZDMBERTHNEES —BEEERINATE — SFhIZ2HITEX IR
FIENWADNERRBEMDE - ZOoMNWERRBENERMFERBRIBELAZEHER
FWHIBICEE - RBEFEAH ~ 1R ~ F& ~ ERAMEERSNWADEIREN ;
IR @B B e B S5 8e 7)Z2#8RU35 7] (Bekke, Perry & Toonen, 1996 ) ° 731tk » &
NOREVR TS EERHAIRE  AIUNTIEER 1TIMRE |~ RHBE HYIEET] ) >
PR TEFAFXME 1 F (Kaufman, 1956 5 Nigro & Nigro, 1986 ; Morgan, 1996 ) -
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BIRNERRERTEHRENELR

1945 FEERIE 35 FMMHERHPBRM BN - BEAMF BERERKE THDE o
REALME - 1948 FXFBEAHE 3 FE » KRR FERVEIEMIL - BMERENRE
A TEE8; | (1950-1983 &) Ah » REREGHERAB —EBIINEERNR » EEIRER
52 URIBAEERRITBEETIEL - M - HRERNERBR » BIEERATENA
DB RN « RIBRALZHAREE - URTEFE NMFBRVEILERREAMR - EERES
BT AR S BB R T S RARVRIIRAEER - 1M - e —RIFH » BIREUEHRKBEMIES
71 EERANEEBERTESEGEICAVER -
RS ENER

TEZ IR BT T HA (1948 22 1960 F ) FIAZ S BB £ 21TEEE (Jung, 2004 )- 1948
F7HREBRERRE—EAFEMN [ EEBUA ) BVIDE - BOAIR 1954 &F 12 BlEEF
REIETEITZE] - EETHEENREZZERHEMNTHEBIL 1 LURS AL (Cho,
1966 : 113-36 ) - SRR Z R ERAVEEAER] » 1 1948 T£RY 25 (EARRITEVHERE (B 15 [EEE - 1
B ~3EEZEEM 6 EF ) FRin » REREZTRBETHEREEAT 28 (& (8] 12 @& 2 @k
3EE - 2EMNEE 10EF) (BR&1) BESAREANEARBERIRE » 1947 F= 1959
FBERTIFABABABRTY 3 & - 5—1& I ) AREEAVERIEIRE - ZEIEEUN R AE
BRUtHEIC AN ETERRIFEKR - UEBR TR APTERAVBEIRITEREE - —EEEERVA
5 BlfEEEY [ E8 ) F2HEMBRRNEDR  BNITARIETENESER - E25
BRI —EHNEEZKREFE

* 1 BEEPRITEEREAE

*m FE 8% Cgagme ER® (iwan,
Z=7%p% (Rhee Sygman ) (1948-1960 ) 1948 16 6 3 25
1955 | 14 13 1 28
3k BB (Chang Myun) (1960-1961) 1960 13 3 4 20
FMEER ( Park Chung-hee ) ( 1961-1979) 1979 20 19 3 "
%348 ( Chun Doo-hwan ) ( 1980-1987 ) 1987 22 16 1 39 (22+1%)
EZ=ZE (RhoTae-Woo) (1988-1992) 1992 24 17 0 4 (24:2)
&K= (Kim Young-sam) (1993-1997) | 1997 21 15 1 37 (2142*)
fAFR (Kim Dae-jung ) (1998-2002) 2002 29 16 ] 7 (2
EE#% (Roh Moo-hyun) (2003-2007) 2007 22 18 9 4 (21)
ZBA& (Lee Myung-Bak ) (2008- ) 2008 17 18 5 20 (17+1%)

AR EEMBEROERAINERSESERNR  BERERE  BRK—AHAEZEZTESE  MAE  RBARER
MEAEEE A EEEA - WFEE
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bR 5 — EFR— R EEEXTE &/ FIERITEEEGIEL N » ZREBENEZM%
BERRBREVE (1910-1945) RYFTEAE - EEEINS - £EIESHUE (19451948 ) B5EAPT
SERVERTVEE - REBBRIERAL - A1 - EBATRIEZEZHEAEBA TIEASRKREIF
B DiEMESNDEBRHEUEM _BRI@HABTHERIVER - SBEEE TIEABRE
TRV EEIE - RN R I SrEEMEMAITE T EESIRHIERE (Lee, 1968) o b » K18
FBUEHEBIAZEZIVER - TRRBITE N ERBEX TSRS SREFERSNES -

LESY » FERERETREBFIRE B AERFAHIE(EAEIRITEURRRAEIZRF (Jung, 2004 ) -
FCRIAYEENEE A BUE (1945 T 22 1948 F ) IDVATUREEZE IR IR T RELH D REIXETD
BEFLRE » Bt » REESFENEERMFANEFRRE - Z2IERBNNEFRER
IWREDREFTE - LBREBBHZTRRNTEEF I SFZBNAREBITEBRIENOVER » K
MEBRZEIRNERUBRKTEMENEMEFRNESRE - (FR—EBERER - E—ERAVE
FKITHUERAIZFFAIBRIIFE ML ERINEBRAIEA (Kim, 1999 = 217)

a0 » FRIREGRFCEAVERFANERUAMEENE » WAL T —ERF 2B RE
B HEAEUNT (Yu, 1966 ) (IZEETE - BITEIR BB RN H BB EN D TEETI HIFERYET -
REIBRAM B EE BT ZES - SRAVEBNR—ENTE [ 28RS | (repetitive budgeting )
RYEALR] 52 — - ER—TEEEERAVHFEN (Caiden & Wildavsky, 1974 ) -

BIDARRERMERR RIER B 1T BRI R AV IE AR IE — R R R E AR & - TS EE
REZEENER - AZBITERERBKERRARDI - MESZERBEBHEEARITHE
RAVE AR /I 2R KGR E (Cho, 1966 : 131 : Lee, 1968 : 393 : Ahn, 1986 : 69 ) - FHIRBZX 1T EN 1 Fd
REREZIDRANEE - PIINEMEITBERENSER - AL - FEEBFRARERT
BRI 2 IFERRNAY - 1948 Fi2ERYIIEES TP (Board of Audit) » &2 BTSN ZERIAYHERES » B
AREZBANE ZES > RItESRIFR BEMBITIRARG - BFEHEMNIL T —EE
ZZEZEZ (Inspection Committee ) » BRIBHRZFHIRITHNERZT - £ 195 F - SEEEE
BEERER > MRZU—ETERESHENCREDERLERRENEZEEZEZT (Review
Committee ) - 2K » R EWEEBIFR LAV EEE » EHHNHNERHENBNES ZUBUE DK 2L
FKITEUEERE
RIFERIE

NEEEESEREAINER  TRERNTEFRE T TEARERBERAEASER
HYFHIE (Park, 1969 : 436-8 ) - M FTEEOEEE S BUERTSEREEME » BARZT AR
FSFT#ES (Jung, 2004) -

1948 F > RESHAZESNHNASZE » BUEBENNHNEASTHRFE - SHEEZ8
SHIERNAHENTE  MASSYEEIEBENINT - EMEHEET > SHEESNE
SIERANERA - MASZSBHRBM T ENEITRERNHKZELZE (Cho, 1969 : 135) - AMEBFREL -
SHRRNTHHENERBERNENDRESEDRAFE » At EMERRER -REREE
FOXFME - BIEZILE - EMEHRRASITEEBHRE -SHZESNAEE - BEHEE
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1 ARMHZEDSEHEERNNAERURBAETNRRASEEHE -

SR - BEE 1954 FRYBUNHERUAEZROAZE] - MUE [ AR#EE | —1TIERE ~ 51E80
THIDEZHRAREAE > ARMARBUIZE - TEEBERER » ZAEZESNASEEHR
NWEMWEETEMEBRNESRE - ER LEXOEIHNERBUE THITHHERE (Park,
1969) - ERETNREECEREZEZZLMNGBN I AFEES ) IBRE—1BEIL—EEHE1I
MRS BRI RASHIBIVES » EREFERP - E—IZNE » PRASHELIFERET
MER > AEENAXASEELD » AESMUMNKERBEANMNNER - SIS RN
HEERE -

ABEiRHE2E2ZBALEHLERFNBBERNZ - TESIHEASNIBRA - A
BIFE2E8EB N#ER - Mk [ S5 (Bak, 1969) < fi& 1949 T2 1960 T - 96.4% AT INZHE
B ISEABEEN ) RE536% 288 I e ABEZM | flIEMmEm (B 1)  RENE 5%
AARRHEEPFESEAFTERIERZAA (A, 2001) - 2REBHAMEEAGERIERAIETS
BB SR L BHEERRRE - SHRNEBRH DS ARELRNER - @F - BEITA
BEREMES/AREENTENE  BEEEITERNAAEEIFMEaD (Bak, 1969) - 7£ 1953 &£
REEZB LA TEMBREAFENREBREL - I8 EmEREIME - LB
B ARZERIDEETERE (Song, 1998 : 30)

45000 350

40000 :
a /\ 300
35000

!

s ] VWA,
n L O s
il

i i

A N D B A DN D DA DN DO A DN D DA DN D H AN DN D H
LFELLELEFLELLEELELELE LS LSS P

. mm AFE= (OCR SRIZIE : MOGA » (TENEIZEE (1976-1980 ) : MOGA »

Note : HE QET( si ; ) MOGA 3% ( 1981-1998): MOGAHA - {5 Bl
533?;i§ (HCSE) % (1999-2003) : CSC » RIHRAL A izt
= (2004-2005 ) -

1 BEAEAELINHEBEEERABEABNGE (BF)
EZEERFRBRRNFHRER - ADERBREEZ - KIHSERALG T BLAEER
D5 ABLFENEMEF SBEMANEEEREAIAR (Yu, 1966 : 487 : Ahn, 1986 : 59)
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ESERLL > FEBRAMBERERABHENZERSRERNHE  TEEBRES » T
DIFHEE NERERELHITHAVER CEMERH#A - WEBROEL > FEERHBEHRER
BIE N LIEBM AEEINTERS - £ RREEERH » SERERINABELEHIES
—HRAVEAL - RBRY T Z BN E B SR -

NHENHEKEFEE  RISHEER (RHE/EF ) RBI%NSABERXT - 5 25%
EMFERERIERESE (A 2001 : EBF) - HIIFEHRSNEE - SHEETFER 41 BRZE

EFEEHN  BORDEEENLHE  BREMFILZIERAHIEE 12859 Bak,
1969 ) - RIBFIVEM B D BHENZFHNASEEEEWARET] » HERKZBBIRIERMIN
HZERDBHENABE - mEEHIENER - RIRZRBUaB NSRRI EE ISV
BOREARFIE (Kim, 1999) o

BRIBRAHZFHRNENERR Z » EEEHRNNRHEEREENTESIT  FZLHE
EBENFHFMRANEUSVELEER - It ST B EZRRE T ITHFBERGHEGE -
MELAWFHEENDKERNARE » HERRISHFMARTISZIT (Jung, 1999 : 147 ) - EIAM »
ARBERBDARTMESHRAILUBMSIFABEENET » MESHZEITAIE - &
EMEELEMINAR - BAFERNRIERIFSE » ERIRITEBASRLZBENEHEE
SREX > R RABEMNTIEE -

EAFENL  TERBETNEZHHERBSERNBEEREREANERFKANE
& - BMESHEEA » TRERFHESEERBENEFENFT - BERENER  SEARK
RRFTAEENEABENZINED - ERBEREHTXBINNERERSMN 5 LEFE - 55t
RARMBEERFAHAERSHEEEA TR XBINGTIES » REBHRMHLESERSEE
fi > SRR T E ERMEIE - EX > ARESEERMEFEANEFRHRESHNZEZREIN
Z o MFEEERERFABESMANNERE - ERBRNRG TEREFRRER MR
BT REFAERICGER AR (Etzioni-Halevy, 1985) - 55 = » ZIFIATIL - BIHAEFES
IRRGAEHEFASHEZNETTRAE » TEREBENVIIFRETEEZRERHNERE
ERESNBHEBUGHEE - ERRENNEHENZIEFRMENESEAMBETERAYS
75 (Lee, 1984), Wit S REANEMETQEXL » A7l T INSRARZ L 1 - 500 » BRE
B2 AIBERFAUBRRERRNABE » i RMEHNZIESHBL - AR ZERE
RECRAVE RAKE » S DR 5 1TERIIEE -

1949 F » EIRRBEIBIIFTNLL > BEAFENERAS IS - M0 S IBHELL
JECHIEIE - LURHEREISIIFENES » SIEE - B » &R° - BES - ASHE
AINERZHECRREFNERE - NRZEEERIKE - mERBER T BIRIERIERRE
RO ERFERLUNLBEERTFEHE » RRMEFARZBEIDALITASZHFER - [EBR
EEER - BERENAFENENIBINKERBREIVBRIFENAVTI

BREBBXRTBHERENGEIEL
fie 60 (LR ZE 80 TAVEHA - 8BRZE1T [ B #ETN 251k J ( condensed industrialization ) » DA I 2
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1 THIEER - TmE—RBEEEEHE DGR BEARITIEEFUGIE - A » |\
RAEENEAREERRE  RENERTFERERNIRAER MR —BMNAERITH
PRI TINEIZRK $EEY ( Painter, 2005) o

IS ETER

1€ 60 TN ERRAYE » AMEBRENAT (1961-1979) BITIRE T FECAIINER - BB TENEEIRY
HBAE BT AT - THIEHB N EEREINETNER » RZFFREZSIEREIGRE
7% URITIEEEIIIEER S » UEBRMRAT ERRELSENFRSPITHAREEZRIN
ReBRL BRI BEMERBWAIEREDER » AMNEERBUTRE T FF&E T ERMRES (Jung, 2002)
Hh—P FER R RITINER o BT XL HRTINERE » RIASHBEMDTHEBHE
FLURIEL - BENTIERZHBEIRIERERAVFEST =Pt (Economic Planning Board ) =& ( EPB,
1961-1994 ) » EtHEEERENBEE NREBEZE N ZHREE - LN » BEENIKIEHE
1t » ERBAASEDITIEENEZEE TG RR —ET - WESRDITHISEE TR BERAY
HiTBRERRMELARMADEBAN DR -

fian > Rt E RSl THYESTERZERt (Board of Audit and Inspection, BAI) £ R SRR E K5 BE
BAMETHERNFER T » S THEPFINS R E M EPIRVREER - 2 2 ST INEEEAY IR iH
B o BRTHASESTEMt (EPB) BHAESTERZER (BA) A BIERITHEFINAERRETE
BEEMERMT R HELEEEREMBILDAITIER - RAEWERIZR T B8+ REE
MRERNEFWENITRIER - REREEERIREENMHOBEHEBIEE  #UBE
— AT IR BEAY SR R AR P SR B I A RS R 058 - BIRNTINEAES ~ WNIRED ~ RHEFERU
RITBIDER - a3 BEEBRHEEARNTINGEE » st T EBHNSRANEMINRE
fEtE o

ATHEEERBEHBEIER T » EMAVBCRSEE - WA EEF ~ AHEE -~ RIGEZSE)
FARFAIRERIR - SR FEEEENAEREBRENEET » RE [T J BVRE o LLEA
BRBUAERE ERNRIRTILASPFIRVAEEHEERTIE - HI20 » EERTIEFESHEL - BIRES
WE RN IAEE D MIERHRIETS » THEFINTHEELNZEEE2IRBRBURAIFE
I IERVOHBEEAEREENZESTHIMEE - RBEEIEREMANEIIENBEEE » 5@
NS ENENZEIESENEES » KIS EEMDER -

BTSRRI E R D E SR T BIZIRVEIEE » —@Efl5 2 1962 T @B1ILAR [ FEEA
EEtA ) HIETEBRTIEE - RIFEERT - EE ~ PSS FPRAFIEL » MARIERMAEE
BIEERR - TR UHAB=F% » EEEOEEERHRHEFINEZE - RFNEEEE]
KRR T EREFHAARED T ZaUA ) (1951 T2 1961 &) E1T - HREENEEHE » 1K
SERNESRERESEIMET » LEBEHEERTIBE o BRIEAEEIEF - BRE
BRZHTWNERMRABE [ THHEEND ) AR » EBDEKEEEERTIENESE » BRTE
LRERER [ BEEE | FVREET - RYIEZHEREMR (Caiden & Wildavsky, 1974 5 Jung, 2001 :

U ELARIE AT [EI A L 1955 SRR EARES o
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969) - RS FEE - WRAISCRIFTIL » EMMBESE —LLERTEHEAEE - HILIETE] - 181 - ASE
B IDE ~ Bl ~ AHRAfR ~ MEF R RIMTIAIRE(RAY RS - ETHIOE BRSO
il o

RIFEFIE

EFNERBTRA » UINERERNBEABEFNENEMRAEBERRTEEREIZI
B THEERELERIE(L - £ 1960 T » KEEEFTEEMASEARKTENL » ABMHF
MBMMEIAT ZEBERFENRITENESASERFIE - HIHRHANEMES » 81F5]
EERHERMRABEERHE DB AERKESEHNIDLE LRI AKEERREZEZ(Kim,
2007 : 36) o

SATOAE 1970 F4X - SHEVERAEEHIBELFEFNENHELNESRET - BETD
IRERFARAVMERAARS BN Z BN RMA T RMAGFSIMEFRN » LESBBFESHZIN
NEEZHNFIEAEREIE - BRESISEATHITARRBRIITBUS EEREXEER
g (B1) - EEASEENE » ERTNEATEER -

80 LD » EESAITEFL (19801987 ) FFEETRICEEABERELNE D » BiF
SERREZER » ERABABRNEEHFSE - 2AM » BEAEER » HRE#RLFBEAMUER
AR Z 2 5 7E 60 FXKDER ~ 80 KD - BE 0 FRUEBNEEE(LRL » FTLEW
KB [ BWEAVINA ) (efficient government) WY EE » KEMBREABEIGETITHNE
(Jung, 1999 : Kim, 2007) (& 2) -

&2 BEHEERHNAKERIIBE

B F E EREAE (AH) LEBI (%)

FNEER 1961 35,767 15%

o8 1981 22,502 (G-4 I3\ = : 599) 5% (12% )
&AM (512) 1998 (1998-2001) 17,597 (142,359 ) 1% (20%)

‘I]]]I]

1961 FRYEUR A BEIMRAR AR B EENBRPTER L ERABEBESELHE  BUET
HE T EEBM I —EHEEIRE - UEBEHNERNAFEREI - BEIRIER AR
EREBEEHRITEIMAESE T B EAVREE (Lee, 2008) - ERFR B TIRERITENE
BANTBERIESERTITHA - A1 » EfRIE LIFEERNERBBAEENEN » 2K
LTSZERE I RENEETRE A rﬁ)ﬂ—i-/ HESE BHSHLBENNIVESEE -
Bt 60 FRARBNEBRMFATHAFIEERRESS ) SHERAIENEIND L UiRiEEZ—(E
1TEUBRE TIERERIETHY B RBAERR - }E HESEREREHIFRE (Kim, 2008 : 250) - 1973
F o BB ASAISEBEFMIVEEABISIIEIERMAL » LIRHEEEABEEEEXE NE
NHEEMBRVEFHRE (Lee, 2008) - 1982 I » [ T ABHENFIMREROTFEE | [BEE
SEABERIREVERE -

43
N Bl T T T




The Examination Yuan.of the 2.0.C

ZERHREBRTBEHEEREIGIEL
B 1987 ERTBIERY 20 FLAZK » EREALEE [ MRS EE:R | (two turn-over test)
(Huntington, 1991) » FEBRMNALIIMESEESETNNVHENBIRNRTER - E—FHTH
IRTEFZEREMENILE 40 FREMEXIRABEERTBEESIELAVE ] Ml Zi=
ETHELEERIERERMKITEERAINE -
tHiE B AER

B 1987 FVRFEE » BENETSEBEREEERTHERANNES ] - KBS FFHZEE
{8 (OECD) ZEBIERTIHMALEIR (NPM) RE , AREDVD NIIMERAKES : ERRS
ENENEBERTIEERTIC ERERER/SREEEKEHNEEEMBERMEZETEKLER
RBEREBOMNER » —EEENNEEN - REBER » EBEZTHBISE HIRE XAVAER
% MELE L OECD A EEMADETHITHNEEEMEAENEREN -

Hih» —EEZMMENCEEUETSNIHRESERNNETLIF - NEELELDNER
fERAE TSRS O L - EEEEEFABREERERFIBEMUR » R—HEEZNNER
Ee—  WEDEENES—ERLALSHNBENEEZNEEIE - 1980 N ZHMEHET » F15
1991 TSR CNEAR 1995 FMFT NN B RBEEEEE - (K 1961 FESEEM [IEE J 30 F£HY
IS EREHEE (Jung, 1987 ) - [EEM TS ERMEE » TR IEM R TREIMTIINGG -

PR » (ELCERRE - BB ETHNE » MO EBNRE  BEBTAlISEERX -
ETERRTICRIIURE - BERTIET » ARS8 » RIMAIRRKRAHERFREL
FKIECEX » MARENBEILRLQERRIEK » LESRSHEFHBATS - RIS
RE - TBEE 20 FTERBTHNHESHEIZR » IE—RIFINE 1997 ENERVR NI EHEPTE R
A9 2 SEHFIRIESTEARS (Jung, 2007 ) - 90 X% » BE CEERESESIALTER [ BREFIHIE J

('super-department system ) ZREZEN T - HIBAE » BREFIFIENMEBEIREIR [ /NN J
MR T BRI - R X=BUFR (1993-1998 & ) - BERHITHEERZEEE2REN
EREE > BEESHEESTE BB EERAR 73 8 BURASE D (Jung, 1995) o SEE2Z /4G HI SR IR
[TEREAHERFEE 37 @ » ZBEHSNBABTH 9 B EHAZERRIGAY 41 E - B2 7 8
BEHFHEELH S KPIT 47 @ MEERZITHERE ARITHEHEIESE(R
&=3)e

IR PIFEREEFEERN TERREERBBNED » S—EESFIRNRRSEE
FHER CEREERROREER T HHEZTE ) BRERARSE - EL » SEEE « s
FRMBEZEHENL  MERRFERATELRNBTAS BRI BEME LS ELAR - AR
RZARMNHERFELHERE » REBEAEHERBANEA - ARADMEEEBME O HRRENZ
7 o MWRAFEEBZITILFER—BKE » DUFELRABMARUTREED » AITgEEHIREX
L EESR -

ERL 1987 EFPHREBER » FhIRTERIEDBUT (1998-2008 &F ) HARS » AL S 5T Z#TAY
1JINRE » HRIRZEE AR - RS X =NNBERERE—EEZESHBE AR T

44
RS e International Conference on Civil Service Governance in Times of Change
Fallbe R E B S (RS T P B B



1B ELKPAERBEISFEIMA @ (K18 3) - AN B+-ENZEEZESNEHAEE
SEMCHARB FEREANIL » AR AR RER D &R R ERIFIEAVARE » MDA IR B ST RS ITE3F
DNEEEABTIBRAVERBE -

MALEFTERRE » REERRE (LARZEZE) HEERNWEERR - TBEBEM
AR EXRTHREARITERET]  ARRIEZEMERE - SHBEENE 5512 TR KA
TELHBERRE—ENTHE - ARREBIFT2RENE FRRAEMRLR R S IREGH
RUIEREERAH - FIURGEZEZRNER - THHERESZETUOIBRARES T K
L PREMHEERES —ERBEAV I - SNEIESEITBEBIN S —BRZEE 1997
FEANRRENEEEE (liquidity crisis ) » TSR MRAHTEE [RFRELEN R ) AR EER
FERBTREFSHUEOERENEEBORENINANET - HEIEIREICAYTEIFET
SHRLUEZZES AR - ME » BECHRAPINGEMSEL » ERIEHESNESR
BOEE  HZEES HEZMERBEURMEBLALNKEEE  BERRAEEZEZTEE
EEEZHEL - (X3)

e Exarination Yuan of the 0.C

&3 EEE 1980 FREMIIAYPRITINERE

_— 23 E=S &%= &AM B
4 (1981-1987) | (1988-1992) (1993-1997) (1998-2002) (2003-2007)
R RERSEE()
It TERR SRR RS
REARE HTHE)  mEE) mmEmew) | CESREEERE
3 EFNE((82) EXZINZE(90) |E85(96) LBES99)
= RESE S (%)
REBH - | BEREE | BEEEG) | o e
AFESEEZO4)
MEEAR | WSS | o STREADO) | MEEESZ9)
& =(83-86) s BERREIG) | D EESEE99)
)\ (B RS 96)
EEEEE04)
IREREEEES0) NERES=EES
BT E A B BERTEESES(98/99)" | 06)
7 B EER(99) NEESEE(9) ZIREES
RESBISSE(02 | MEG2RE06)
B 2SR (07)

Ho():BIUEE-M:Z:Ag: B Adm. : BIBF : 5 C: E5=
JETTERARAE. # - 19890 TSP < A - 1994 F 12 BEH : *: 2008 &£ 2 BEH -
BRIFE ¢ Jung BBETAR (2007a) o

F 1T ERMAEFARE BN RBEEERE - EERENMTHNREZER  EEAEZEL T/
151 EMFFE IR RERIREAZEE (Myung-bak Lee) 73 TEHRIT - ZBIIEENT (2008
FES) UoGERRITEGER TS AR RIT BRI BB 1 E BN #EERAUAY 48 BRI 40 fE (&
1) ERMERENTHNEZEZNEBEZETNHERIEIREBA 19 @ER 1@ -
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B 1997 FEINRENE B E - £ [ {IEIEFEEBER 1 AI5R M EMEKER NPM =% 37
X 1 (Pierre and Peters, 2000 ) AYCH & © 8 LR BB D EHEDIKEEIEIE @ B Z BENERLIE
REFEM - MIVITBEEEIRERCEERELNDE - AUl - TEBNRH > SaBERDEMA
EREE - B 1960 TR - B AR THE L £ 10 EEEEeR > EERNBIER 2 @5
R (2RRENRSHEER ) SUKE (e RE ~ RAHESH - ARZH - BERRFE) K6 @
FRIEER (BIREZE - 188 ~ ARZBUER ~ BIfD ~ B3R ~ RIZBHERNE - ASEE) - @K BENR
ENAY R 177 38 55 8 DR AR AR IE o
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BHIE 1 FEMBEETENNFERMBEANBTERESE IR - [N » BEEEERIH
KRR — REITEEE » UEBHBER [ HHASONEEEEERENECNEEEE ) W [{E
BTN MENENEETHEZONERE LM NS ESR 1 ESEREEETEEER -«
EETEREERT (BAl) s (CIRIR [ SR ERFRED | AV EEERTERE M [ S&MNRENDVERE S 1
Nt —RFEE D EREDIKNEASTEHEEIE 1T - B REREIEEIIT 5T - 1R 2006
FIDEMRBERAREEAMURFEANERMLEZEE -

HEEEBNS—ENEE TR B 8 —ESFEAER - B8/ MREmEERE ) 8
MAEBETNMERER - BA I aRERE—EUNERE ), EXFTEREEUZBIM—HIE
H—BITHE > TERICEE/RNMT » ERABTUEEESEE N B RFRERER
IS RISEER I #i— 1 AVRERE UL -

BEC  BEE10ER & NMEERIEWN I BOSET » BEBREXITHERIE L
THFERSE » NENEBZ2HETRBIENGE - BRHEREBEEESER [ DEEEL ) 1Y
NEIZEBENERTFENT - SIENEHIECAIEE < —ERIE LEITERINEG#HIRVT
WE  EREBBXTHNEHAMBESTEN - NEMNHECRABRBAaTEEBDE 1T
THE | PUEIR(FR > AR AR BRIV Y BEREBIRSBEMRNESEE - RI1E NPM &
R (NEWEEMHEETER LR EHEDIK  BERZMIESDEEDIKNEHBE
RIFEFHIE

QNBIATIM » fi£ 1940 TEXE] 1950 T NAVRBIRSER » ZBEIRAFEEANILE  BEVETES
KB AKERIEREL - BERL » EFNARASITN (T EFEANMDE - &
1960 T E] 1980 FE(URE T REITHR » BEEFEBE KB RFZEFEEIFIEL AT - £
RAHESAEBENVEFRERERSANE - EERIRMAMNTEE TRixEE H ITEAAFE] T
DEE - ER > BENREFIRESHERIER - AMRH#MBITINES » MIKRAVITINEEMN
BT RERARTHBE » OERFEETHEPFIRIGIVIRE - ABEREHBURILHERALIZK
AYRSRE - ( Caiden and Jung, 1981)
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1980 FAUKREAPEE REBIER —  HRABES S TEEBENNRAREZ R RAF
BHRZENRE - PESERREFLFTES DNRETHIEENEREFESIE - BFWE:S
NBEFERHBREIREREE » BIEEBEMRENIMNES (Kim, 2007: 37) - BEAYE » &K
SR ERIE » SHERRNEFEAVRINITERIE 1980 T2 1990 FARVERENEIL » MER
Aa7IANZ A E R E -

RFEBUCREESTT  ERARASEENEREHEOEFRREFLFEHE - REZEW
15 (1998-2008 ) SEFTRYCNRTE 1997 FRENECH L EIZIENE - ALL » 25 NPM RIVEIERAY
HETHEF LEACEE 10 FavEE - ERIIBARASITRANEE NI=@EKRRSE

F— NPMRIERER AT EE EFRARKITBOEN—IR - BXREM+FEEH
EALHY T58KRINIE ~ BERED  SBREFERIAIVEERLRBERE 1 1R 1 3BRIEN ~ BAE
[~ FERNASEESE | FTER » SERR LS RBUNRAZRENEEH - BINER
wENE - BEIEE ~ IT5 5 TRANAM - FZRREEER (B15 IMF (UEEER) 572
g7 > EEREE M ERERRBENDLGEMESIVEN ZIMEAVIREE - AIRHERFIRA
NEHBEFHETRELFESDIEILIVRERILBERE » THARASEENRERE
MERYEERY - SEREEEHIRICNE - HRBFAREGED —EMENELMEREBHAFE » @
FtHER T RN B TR < B RESI BN R RANEREE » JUSEBRBNLFERE
MmAEHR NN =N S - EEMRZEREEERNFHEEEE - ItRUANBEER+FRK—-RE
—F (1960-1961) BN » REBEUARKERIE - FIUEHRABNREERFMS » NEEEF
EoLIBEE 28 REENREFLFE » FOFIBEMZIE [ 1IHNBRE -

ALt » REZBBSHESIRICKT BER » 83 [ FEBEAGEE 1T ASRBICE ) DR T Sk
NHBE | FIEHIEIL - FEREAIHIE (OPS) 5L 1999 &F 5 Bt » BFEERMARKRIAAELFT
FREBARRSE » RULBESBETHFIAE - /£ OPS DX T » FHEEE 0%WERKR (183 F)
BAIR [RGB 2199 F 1N B 15 HRIE » AFEZEZTHYE T 129 & OPS
fiz - 2000 F2£ 2003 FIEERFNELIE PR B 16%HIZ AN ANIER - E14E 2003 T2 2007
FRNESR 43% (R 4) - ASRIBIHA (PEP) 71 1990 TERPEETE - WD AN IS B 8 Fo i AETT »
BIEPR B HEBEAED AR BT B < BLUR BT B R A BRFT 2 A2 A =T - 20004 T35 7EE
MNERMR (2-3 %) HAIRILEYGET 20 A7 - 2005 FRIRMR (34 5F) BLET 34 BT -

MEBANITIEEIRTSZE J (JPP) EZHLUBRSESHEZERIEIL - FIKAIEE1IE 2000 T 4 {EH5
B4 48 A - 1873 2007 I 36 {EI#EH 530 A -

&4 EEINEBEE TERBAGE 1 FRE

=1 )
HA Ei ERBEATIREN ;A - -
Bt ¥ KR fit &8
S EIEEER (2000-2003 ) 180 (100%) 151(83.9%) | 29 (16.1%) | 22(12.2%) | 7(3.9%)
B IBEER (2003-2007 ) 348 (100%) 190(56.6%) | 158 (43.4%) | 132 (34.3%) | 26 (9.1%)
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fR#% OPS ~ PEP J2 JPP HVIERS - B EXRFHANS 2003 FF 4 H3EclSE A2 - WK 2005 5 12
RBEBERAHBEERLUERIEMIIS 122006 F£7 5 1 HRIUEMNBE—BASEABESHIE
(SCS) (5% 5) - SCS EEFMHNMASEEHIE » SPIEE - £iE - IO WEENEESHE
RBEE » HERRULWARBSEEMREM - #0HE 1,500 BRI o LLHIE BRSNS 6l

B (20%) > ZBRE TIFEIKTOZ (30% ) RHEFEIEEERHE (50%) B -

*5 SEAFERELLR
B = £ =@ B M| e mEx % o ® o
=8 SES SES SES EG SCS SCS
(BTIEE) (1979) (1984 )/ (1988) (1993) (1996) (2006)
=7 o : RHEBB | o on pr ok | A g3 72 NI [ ETE | B 5N TR S o
E | CiSenice | B BB E ARBENE ABE OFRE BRAFE AR
(FE) Reform Act (78) ( ;9;:) = (1988) EZE (1992) EEOT%EE (1995) (2005)
e omm ABEEEE
oM (SR | A e srzae |BM CBTEE o) mpmm
A S B 5 - B = ;) % 45 4 [ _ ~ g,—L
R AT | T 4 48 e BB (| DB RER| (MESEE gy 2 o yq| MOPAS(08 ) (B
: BER (R omme  mEmEmA | LES U A A
BOAS) BB PES WETHEDA | )
=5 ) = 5482 B R
EHEE) %)
AF)
L Y . .
Ref=esl REDAN meEEs BrEins Th LA RTBANES
EEMMEPY | RE R RN — D REERITN | e e 1)
g g SERMEPRBNRE ES EIRIRD U o s | 0 2 PR D A 2
WA TS | B BNAE | RHPIEA | R PP | Lo B PIFIBIE  IR
87 MERE | LUNEER - |7 - K7D - 7). RULEERE | ZZEAM : E
i i SMEENE - | DIHBRED -
7,800 & ( 80%HY <
REBD T | am |oa e 430 3,800 1,500 @
@ B aEesEm . | 0f \% SO MEME) ¢ | (EEBMLE)
iz Fai g o | (HIRRLLIFILEMEE | (BEREL) | oman | wxamss-
ZAFH- *
g | FIFEEED mwam) « REAEL SRS 2 emmEren
gm0 BN e g gy | N SEFEES |2 U T sy g 2
e rEEmEnE EEBED g5 eE A B EH (190) |,
®  Eempms (TR FHHE - PRI S
5% : SES : SME1TINARTS ; EG : 1JENHE ; SCS : S RBE
ZRIFEE + Nigro and Nigro, 1987; Halligan, 1996; 2003; KIPA, 2008; MOPAS, 2009.
* 6 BESHEABEITRAEE
e IETVEE (L ik & Lease of
FE | &5t - e ey p— e Absence %
INET | —HRARFS | SRUARFS | KUEE | WASR A3z | hEF | IRE | EIER :
2006 | 1256 | 1,206 | 936 o7 | 73| - w0 | 27 13 10
2007 | 1207 | 1,088 | 810 186 | 92 | - | 262 | 156 | 77 | 79 53
2008 | 1663 | 1472 | 961 169 | 82 260 | 166 | 69 | 97 25
2000 | 158 | 1,249 | 806 168 | 74 | - | 201 187 | 85 | 102 92
BRIZE : KIPA, 2008; MOPAS, 2009.
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Bt 2008 =FHE BT CELUK > RESHELFERIE (SCS) ATHEEZELE » BiaH
D RAIEAERNESXZHE < [R5t SCS HIE - iR1E SCS MM BHMEE  RSEATEFEEE
HERSFHERSCEIN=REFHE (B 183 2ik) - RYELHTOESHENER » EE0E
RIBENER - BEERIENERENF  RRER I RBERERLAFHERFETRNEA (MIEH
fiz) “FERR" - FERHTHY “fR” §IE » BURE 5 SCS AIRIERIEXRERY - ZBREIRIFITE
PSRRI D REIE - HEARBIEN R - WERFESERUDR » AEERETYAERN “D
W MER “SUBUEHEENEN - BIEEH SCS &R » SRS —IBREREEM
EREREEVENEZNBE - BRRESEIR R 117 "LLBRIESEHE" »&RE “\mE=E"
BERSHH 20% & “HE" BRELLHI10% - KT -

&R 7 SCSHERIEMDMRIEWEE

D R S A B C
MEB D% 20% 30% 40% 10%
2006 &K 7% 5% 3% 0%
2007 BE XK 15% 10% 5% 0%

BRIZR : KIPA, 2008; MOPAS, 2009.

EREMTFEHTREREEFE  BRENEBLBERRBEFITERWAE DT - REE
1R 1999 FHEBIBREM RIE HZED R » BREMRFIEESEFHE  REBEABN  BE—
ERRFRERD BFHENE - SELFEFHERVENIERA B[N - 2006 FRSRTE 7% Wit
2007 FIREERS 15% (RKR7) - THEBERNERERBNEGHIE » E—THIT2IR SEC B M
HFTBLHEE - EAmASI S 2HEEPFIEE (F4R) AESELRAFERREFE - RigS
IBETE] > BIFIEERLBEZENEARE  SETENEEREGEET - HILZIIENAE
KRERBIRVIREE - N8 - SIS ERIBILNFEE -

B I=HEMERERANARITERERRNHNE “19@ASER" £ - EXABUE

(1998-2002 ) & EEFAINT (2003-2007 ) EFNHRR] » HECIINEAERBEEMNFHRENRIEN
F - ERBHERRURNEHEEHITEUN QIR “DEEE" - 0t - =EE - Kok
BER > HEBMTENETE - FINESHRIER - BHSBERNABEZITILES » RiRY
RBATIHEFIRVAER - 55—1BER » JRERERENERBNNAEE » #EEELEVHEHES
MEZHASFT °

ERBHFRAERBSEBELERTELBERRSNRAVDEERE - IBERBEN
RIE © 1996 TFHETT 5-9 RIS ElAYECERET E B4R (Target Quota Program-TQP ) » FZEIERBEL
FFERE - ACZETE 2005 FIRSE 30% - Eiti® - WIERFE A 1995 FAY 27% 1BINZE 2005 &+
HY 38% » B TQP [RE]ER - RLELMTHERRKEKNT - MERBABERBAEMSNSE
AL » MHERPD D < —BEIRETE © 1990 F1IE BE R INE AR RIS BT ERPIREE ST -
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CSC MmIMA T BZHIELE - iR CSC HYBEIERTT AENF » SMERZARITIEIFIAY X
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BERFE - COTI, EEIRE, 2007, 1991; K. Lee, 2008.
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SEPY » 1980 (LB HEALAZR » BINEMZIIABAENHBETIEIIRE - HE 3 TLIEL » &
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BEBARETSEXRICIB » REFUIRBHEDNERERBEYE - kN - 1977 LK » BIAR
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REEENNNEERESHAEE - BIRITIEFINBRET] » 5 R » T2 TEUEIE
R HARYERLB T ©

TR MR » BiE T RIAFEEERE » REBEIEE TPV - EEE NEA
BEZERARERE XM - MEDEBRSEEAL - LUERRERNRIVA SR - STIF58E%R
BITHEBHNEE - BEAMATECBIDMHERFEIINREREE 1 ZTAREMENRE
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Purposes

* Intend to review change and continuity of
the Korean civil service system since its
foundation in 1948.

* Based on an understanding of the context of
developments in the state administration as
a collective body of public institutions
including its human side, i.e., civil service.

Causal Factors of Developments

Path-dependency of the imbedded institutional
characteristics of the Korean state admin itself.
Changes of global and local environments of the
times, which Korea should respond to.

Idea or model of reform, especially those of
advanced countries, to be adopted for gaining
legitimacy by isomorphism.

National, organizational, and individual interests
perceived by participants in reform process

Stages of Development

+ Stage 1(1940s-1950s): Prepared foundation
for a ‘modern bureaucratic state admin.’

+ Stage 2(1960s-1980s): Institutionalized
a ‘modern bureaucratic state admin.’

+ Stage 3(late 1980-Present): Institutionalizing
a ‘de-bureaucratized democratic state admin.’

Stage 1: Tasks and Circumstances

National tasks to be carried out:

- a post-colonial sovereign nation state-building in
1940s;

- a post-Korean War(1950-1953) reconstruction. In
1950s

Circumstances was extremely unfavorable:

- extream underdevelopment of human and material
resources;

- post-colonial and post-war social instabilities;
- North-South tensions under the Cold War.

Stage 1: Building Foundation

* Sought also institutionalizing a modern
bureaucratic state administration.

* Resulted in being far from the ideal type of
modern bureaucratic state admin. in general, and
civil service system in particular.

- retaining many pre-modern elements of
administrative culture, institution, behavior, and
SO on.
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Stage 1: Organizational Structure

* ‘Government Organization Act’ legislated in 1948,

- establishing first 25 central admin apparatus (Table 1)

- Revived mostly pre- or post-war Japanese style
organizations, while discarded those of the US military
regime(1945-48): monocracy rather than committee-type
org.

» Lack of organizational differentiation enough to
respond to the demands of the times.

- doctrine of ‘administrative simplification’ respected
(even during Korean war)

- Lack of organizational integration enough to steer;

mostly relying on personal charisma rather than
institutions.

<Table 1> Number of Central Administrative Apparatuses in Korea

Government Year Ministry Agency, Adm., | Commission, Total
Outer Bureau | Committee | (Cabinet Member)
Rhee Sygman 1948 16 6 3 25
(1948-1960) 1955 14 13 1 28
Chang Myun 1960 13 3 4 20
(1960-1961)
Park Chung-hee | 1979 20 19 3 42
(1961-1979)
Chun Doo-hwan | 1987 22 16 1 39
(1980-1987) (22+1%)
Rho Tae-Woo 1992 24 17 0 41
(1988-1992) (24+2%)
Kim Young-sam | 1997 21 15 1 37
(1993-1997) @1+2%)
Kim Dae-jung | 2002 2 16 9 a7
(1998-2002) @1
Roh Moo-hyun | 2007 22 18 9 49
(2003-2007) @1
Lee Myung-Bak | 2008 17 18 5 40
(2008- ) (17+1%)

Stage 1: Administrative Procedure

* Adopted mostly the procedural norms or
customs of the pre- or post-war Japanese
government.

- e.g.: Finance Law (1951-61);
- practiced ‘repetitive budgeting’ often.

* Established ‘Board of Audit’ and ‘Inspection
Committee’ (1948), and replaced by ‘Review
Committee’ (1955), with limits as a President’s
apparatus.

» With lacking the rule of law, administrative
accountability or responsibility was not ensured,
resulted in the ‘Republic of Corruption.’

Stage 1: Civil Service System (1)

e National Civil Service Act in 1949.

- adopting mostly that of colonial rather than
US military regime.

* Meritocracy was emphasized by establishing a
dual personnel admin system (1948), e.g.,
‘Examination Committee’ and Ministry of
Government Admin.’s ‘Personnel Bureau.’

- In practice, however, personnel admin was
dominated by President.

Stage 1: Civil Service System (2)

 Staffing achieved mostly through internal promotion
rather than outside recruitment; ‘selection’ than
examination, making it easier to practice patronage
than meritocracy.

» Higher positions recruited mostly by former
independence activists, educators, or the politically
loyal.

* Lower positions mostly by the former colonial
bureaucrats, promoted later to higher positions.

- Their lack of legitimacy made them too much loyal to
President to contribute to democracy unlike Western
history.

- Their educational background and experience made
them to keep preserving and copying pre- or post-
war Japanese institutions.

Stage 1: Civil Service System (3)

* Lack of expertise:

- e.g.: 37% and 25% of higher civil servants
were university and 2-years college graduates,
correspondingly.

 National Civil Service Training Institute and
more specific training institutions (post, police,
prison, railroad, etc.) were established in 1949.

- underdeveloped and regarded as just a
temporary holding mechanisms for those who
were not assigned to positions, imbedding a
negative and passive attitude on training.
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Stage 2: Tasks and Circumstances

National Tasks:

» arapid industrialization to ‘catch up’ the
advanced countries and to compete against North
Korea.

- by initiating and implementing ‘5-years economic
development plan.’
Circumstances:

* accumulated substantial human resources due
to high enthusiasm for education.

- developed basic infrastructure.

Stage 2: Institutionalization

* Pursued more aggressively institutionalization of
a modern bureaucratic state admin.

* The end result was not a genuine Weberian
bureaucratic state but a sort of ‘Asiatic
administrative state’:

- along with underdevelopment of representative
democracy;

- deferred 30years’ local autonomy;

- extreme executive dominance and
centralization to make an ‘imperial presidency’

Stage 2: Organizational Structure

* Institutionalized not only functionally
differentiated apparatus to support effectively
substantive industrial policies.

* but also, various core executive apparatus for
functional integration to facilitate effective
planning and coordination, including
Presidential secretariat and the central agencies
(EPB, BAI, MOGA, MOHA, GLA, etc.)

Stage 2: Administrative Procedure

* Institutionalized tight standard operating
procedures: e.g.,

- a modern Budget and Accounting Act (1962)
made it possible the budget cycle to be
checked more tightly by EPB and BAI as well
as National Assembly.

- also checked other powerful central agencies,
including MOGA (organizing, staffing),
MOHA (central-local relations),
GLA(legislation), etc.

Stage 2: Civil Service System (1)

* Merit-based career civil service system was institutionalized
more positively, to provide with capable human resources for
the state-led industrialization.

- Government Employees Pension Act, Civil Service Appeal
Board in 1960s

- expanded open competitive recruitments including Higher
Civil Service Exam since 1970. (Figure 1)

- Grievance Procedures, extended retirement age, etc in 1980s

* Status security of civil servants was improved substantially
with exceptions of the times of regime changes.(Table 2)

<Figure 1> Number of Newly Recruited National Civil Servants by Methods (Each Year)
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Note - I Open Competitive Recruitment(OCR) ‘

Source : MOGA, Administration Management Y carbook(1978-
1980); MOGA, MOGA Yearbook(1981-1998); MOGAHA,
Administrative Statistical Yearbook(1999-2003); CSC,
Unpublished Public Personnel Statistics(2004-2003)

I Special Recuritment(SR)
= Higher Civil Service Exam.(HCSE)
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<Table 2> Number of Civil Servants Dismissed in a Time
of
Government Transition in Korea

Government Year Dismissed Staff Ration
(Persons) (%)
Park Chung-hee 1961 35,767 15%
Chun Doo-hwan 1981 22,502 05%
(over G-4: 599) (12%)
Kim Dae-jung 1998 17,597 11%
(Plan) (1998-2001) (142,359) (20%)

Stage 2: Civil Service System (2)

* ‘Government Employees Training Act’ and
‘Central Officials Training Institute Establishment
Act’ (1961); ‘Education & Training Division’ of
MOGA’s Admin. Management Bureau; revised
National Civil Service Act enforced a linkage
between training and personnel promotion

* Government Employees Education & Training
Act (1973)

* A 5-Years Plan for Development of Education
and Training for Government Employees (1982)

Stage 3: Tasks and Circumstances

Circumstances:
- achieving democratic transition of 1987, consolidation by

passing the ‘two turn-over test’ in 1997 and 2007

- revived the 30-years’ ‘deferred’ local autonomy in 1991.

National Tasks:

- caring dysfunctions of post-‘condensed’ industrialization
and democratization.

- joined OECD and G20, ranked 12 in GDP, while faced to
financial crisis and low fertility and ageing society.

- expansion of public participation and public service
demands, with lacking coordination capacity through
mutual adjustments between groups, bringing about high
decision-making costs.

Stage 3: Institutionalizing

Reforms have been redirected toward a de-
bureaucratized democratic state admin,
while dismantling bureaucratization of the
state admin.

However, the reform goals have not been yet
achieved fully with lack of
institutionalization in terms of real practicing.

Stage 3: Organizational Structure

* Reforms (adopting NPM and New Governance models) were
conducted to make the state admin to be more democratic and
efficient.

- pursued continuously deregulation and decentralization.

* Democratization caused government growth (Table 1)

- by creating new (mostly committee type) administrative
apparatus to promote ‘organizational pluralism’ by Democratic
Government (Table 3)

- downsizing efforts conducted applying the idea of ‘super-
department system’ by Conservative Government. (Table 1)

<Table 3> Central Administrative Apparatuses Established since 1980s

Chun Doo-Hwan [ Rho Tae-Woo Kim Young-sam Kim Dae-jung Roh Moo-hyun

Function

(1981-1987) (1988-1992) (1993-1997) (1998-2002) (2003-2007)
[Food & Drug A(98)

o . . . [Adm./M of M of Gender Equality &, . .

Public Service M Labor (81);  [Meteorological A (90 B ' " (80/90) [Family (01) ational Emergency

Provision Sports(82)* ational Police A (90) [Management A (04)

Const Guard(96)  (Cultural Heritage A (99)
IC Youth Protection (99)*

| Constitutional- Court

Social Purity C (88);

and

e .‘:,s;!ional Human Rights C|

Human Right (80" Broadeasting C
5 88)*
Promotion
[Fair Trade C (94)
M Information & ey
[Economic Poli i Communication (94)¢ m;mm upervisory
Capability  [Cooperation C tatistics (90) M Maritime Affairs |00

Improvement (83-86) {& Fisheries (96)*
Small &  Medium

[Business Adm. (96)

[Business C (99)

ational Assembly
National Emergency  [Budget Office (04)
[Planning C (98)* Defense Acquisition
Administrative IC/M Planning & Budget [Program Adm. (06)
Capability
Improvement

Government Informa
ion Ag. (99) ICivil Service C (99)* ity

C Against  [Ce ion A (06)
[Corruption (02)* ational Assembly

Research Service (07)
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Stage 3: Administrative Procedure

» Triggered by financial crisis in 1997, reforms of ‘from
procedure to result’ conducted:

- trying to reduce the central agency’s regulations on
organizing, staffing, budgeting over line organizations

- restructured ‘3-layer pyramid-type of office, bureau’,
division to ‘2-layer headquarter and teams’.

* This result-oriented decentralization need to be more
substantial institutionalization.

- by overcoming reluctance of political executive and

central agencies, who concern possible leakage of
admin leadership and regulatory power.

Stage 3: Civil Service System (1)

* After democratic transition of 1987, efforts
made to strengthen status security of civil
servants further.

- resulted in strengthening career civil
service system unlike the then trend in the
West.

* Financial crisis of 1997 and the democratic
consolidation triggered conducting
aggressively civil service reforms of NPM and
New Governance style.’

Stage 3: Civil Service System (2)
(1) Performance-, position, open competition, contract-based
personnel management system:

- dismantling the ‘meritocracy, rank- and seniority-based, and
closed career civil service system.’

- Hoped to make civil servants to be more productive and flexibly;

- to overcome their ‘narrow sightedness’ due to staying within a
department to enhance better inter-organizational policy
coordination.

* Open Position System (Table 4);

¢ Personnel Exchange Program

¢ Ministry-wide Job Posting Program;

* Senior Civil Service system (Table 5, 6 and 7)

Stage 3: Civil Service System (3)

(2) ‘Balanced Personnel Management’:

» As ‘affirmative action’ programs to make the
‘minorities’ to be represented more in the
public sector: i.e., women, the disabled,
science & technology experts, outsiders from
Capital Region, etc.

* initiated as an idea of Korean ‘representative
bureaucracy’.

Stage 3: Civil Service System (4)

(3) Decentralization Efforts:

« Civil Service Commission (CSC) was established as an
independent personnel agency in 1999.

* Initiated most of the personnel management reforms in this period.

* Including the efforts of reducing internal regulation on personnel
management by delegating its authorities to line organizations.

* Inreality, CSC involved in far more regulations by
implementing reform goals., causing lots of ‘reform fatigue’

* Resulted in its merging into MOPAS.

* Inaddition to CSC, Presidential Secretariat also established Senior
Secretary Office for personnel management and reform.

Summative Evaluation: Stage1

* Neutral competence was very low:

- lack of experience and expertise;

- lack of independency form political party, etc.

* Executive leadership was strong:

- President’s powerful charisma;

- strong solidarity between President-civil servants
* Democratic representativeness was poor:

- lack of popular control over President & civil
service

- poor representation in public service positions
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Evaluation: Stage 1

* Policy Capacity of the State Admin as a whole
was very low:

- with lack of plan rationality

* Nevertheless, contributed to survive and prepare

for the foundation for developments in the future.

Summative Evaluation: Stage 2

* Neutral competence was improved significantly:
- accumulated more experience and expertise

- secured independence from political party, etc.

* Executive leadership was improved much more:
- with supports of institutional presidency

- strong nexus between President-civil servants
* Democratic representativeness was poor:

- reduced popular control over President & civil
service

- poor representation in public service positions

Evaluation: Stage 2

* Policy Capacity of the State Admin as a whole
was very high: due to

- plan rationality
- strong stateness

Summative Evaluation: Stage 3

* Neutral competence was improved more significantly
due to:

- accumulation of more experience and expertise

- increased job security

* Executive leadership was decreased due to:

- pluralization and decentralization within the state admin
- weakened solidarity between President-civil servants

* Democratic representativeness was increased
significantly due to:

- increased popular control over President & civil service
- expanded representation in public service positions

Evaluation: Stage 3

* Policy Capacity of the State Adm as a whole was
decreased: due to

- diversification of policy goals to be achieved
- increased policy dilemma situations

(e.g.: not ‘growth or distribution’ but ‘growth and
distribution”)

- increased group conflicts, but not yet self-
coordinated by mutual adjustments

Summative Evaluation

Neutral

Very low High Very High
Competence (with limited
adaptability)
Executive Strong Very strong Substantial
Leadership
Democratic low Very low High
Representative
ness
Policy Capacity ~ Very Low High Low

as a Whole (for simplified

national goals)
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Future Direction? <Table 4> Outside Appointments to ‘Open Position System’ Positions in Korea
¢ Currently, many confusions over governance,
especially after the global economic downturn triggered Total | o the et e ftheinks
. : L Period Positions aa
by the American financial crisis of 2008. . ‘ Appointed | MY [ g | ivitian MOn::lsetrry
* What and how should the state admin or civil service
should play?
3 11 ] 3 b] 1) Kim administration 180 151 29 22 7
- "small government’ or “capable government (2000-2003) (100%) 839%) | (161%) (122%) (3.9%)
- ‘Market like’ or “classic bureaucracy like’ governance
* No clear answer found yet.
- even ‘uselessness theses’ of existing economic and Roh administration 348 190 158 132 26
social science? (2003-2007) (100%) (56.6%) (43.4%) (34.3%) 9.1%)
* No one best theory or model for reforming civil

service system, especially in a time of complexity or
chaos such as now.

<Table 5> Senior Civil Service Systems COmpared <Table 7> Performance Ratings and Performance-based Pay for SCS Members

Country us Australia New Canada UK Korea .
Zealand Ratings S A B C
R SES SES SES EG S¢S SCS % of Member 20% 30% 40% 10%
(Year) (1979) (1984 )/ (1988) (1993) (1996) (2006)
s
State Sector| - .
. Civil ~ Service]
ILegislationCivil Service ::&J:Ze Act (1988) [Public Service [Taking National ~ Civi
Reform [Forward Service Act Pay Rates in 2 7% 5% 3% 0%
(Year) Reform Act(78) [Reform Act ) D
(1984) |Act(1992) (Continuity (2005) 006
& Change(1993)
IPublic Treasury and| ot i
. . (Civil Service
zerwce‘”. 1She“ s fhe (Cé‘b‘“e"(:fﬂce ICommission(99- Pay Rates in 2 15% 10% 5% 0%
. omrmission |State VI ublic Servic orporate 07) and ther
PM(Setting jand the SESCommission o IDevelopment 007
Central Ltandards andOffice (Commission (Group) IMOPAS(08-
Personnel . N ((Approving ) )(Setting
ppproving  clien(Support . J(Approving
Agency re’s seloction) el leach org’S o ch standards and
gss ;) " self-selection) lient ore” lapproving  each|
peration —of lient org’s lelient org'
each  clieni jself-selection election)
lorg.) [
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City University of Hong Kong

Introduction

This presentation examines the recruitment of senior civil servants in the People’s Republic of China. It
shows that under the principle of “party control of cadres” (dangguan ganbu), political appointments and
internal negotiation dominate the recruitment, selection and promotion of senior civil servants, particularly those
at and above the departmental/bureau level. The Chinese Communist Party (CCP) has recently implemented a
series of performance-based examination and recruitment policies for officials at the middle and junior levels in
order to improve the efficiency of the Chinese bureaucracy. These measures open new channels to recruit or
promote junior civil servants and competent talents outside the government to leadership positions at certain
levels. However, the primary objective of implementing these new policies is to guarantee the party’s control
over the talents rather than building a more efficient and customer-oriented administration (guanren weizhu,
guanshi weifu). In this regard civil service recruitment in China greatly differs from its western counterparts
which place performance and public accountability at the core of civil service management.

Twelve Years of Chinese Civil Service Reform:
From “Depoliticization” to Repoliticization

The People’s Republic of China established a civil service system in 1993 when it promulgated the
Provisional Regulations on State Civil Servants. Before that, China only had a more encompassing cadre
personnel management system. The term “cadre” represents a status conferred upon an individual by the
party-state. The acquisition of cadre status is a prerequisite for appointment in the public sector. The Premier,
at the pinnacle of the hierarchy, and a clerk at the base are both called cadres. As such, the concept of cadre
not only provides a basis for, but in fact necessitates, a unified structure of personnel management. Under this
system, an athlete who had won medals in important tournaments was managed in the same way as an official
in ministries of the State Council. Similarly, there was little difference in the ways that managers in state
enterprises and officials in state agencies were managed (Lam and Chan, 1996).

ternational Conference on Civil Service Governance in Times of Change

2B AR S {1 SCTY 3 PR R




Civil service reform was mainly driven by the need to resolve serious defects of the unified cadre
personnel management system. As Zhao Ziyang’s report to the 13t CCP Congress in 1987 indicated, “the
concept of the ‘state cadres’ is too general and lacks a scientific classification; the power of cadre management
is overconcentrated” (Zhao, 1987, 37). These issues became a major hindrance to the development of a more
differentiated framework of personnel management that could cater to the specific needs and requirements of
different types of cadres, and of a proper responsibility division between the party and the state administration.
In this context, civil service system reform was initiated in the late 1980s and established in 1993. The 1993
Provisional Regulations sought to differentiate civil servants (personnel serving in administrative organizations)
from cadre personnel serving in, for example, service entities such as hospitals, libraries, schools, and research
organizations or in state enterprises. Article 3 stated that the regulations apply to all personnel in administrative
organizations of the state at all levels, except for manual workers. According to the 1993 Provisional
Regulations, “state civil servants” referred only to the personnel employed in administrative organizations that
hold administrative power and conduct public service according to law. Although there was still no division
between politicians and careerists, the civil service system had developed a relatively distinct personnel
management framework. Only a small portion of the cadres fell into the civil service. The rest would be
managed by different frameworks yet to be developed.

However, this distinction was blurred twelve years later when the National People’s Congress approved
the State Civil Service Law (CSL) in 2005. Chan and Li’s article (2007) offers a critical comparison between the
1993 Provisional Regulations and the CSL. It indicates that the CSL signifies a repoliticization of the Chinese
civil service. First of all, the CSL adopts an expanded definition of the scope of civil servants. The 1989
Tiananmen Incident deterred Chinese central leaders from making any groundbreaking moves that might make
the party lose control over the cadre corps. The civil service was no longer considered as capable of
addressing the problems of the cadre personnel management system. As an internal official report published in
1995 indicated, the restricted definition in the 1993 Provisional Regulations in fact excluded many service
“institutes” that, to various degrees, hold administrative power and, by legal definition, engage in public service
(People’s Republic of China, 1995). The definition also excluded personnel in offices related to state power, as
well as judicial and procuratorial organizations that hold administrative power and conduct public business.
Such a definition could not concretize the principle of party control of cadres, nor could it effectively integrate
the civil service into the existing cadre personnel management system. Therefore, the definition of civil servants
needed to be redefined. The modified definition needed to concretize the principle of party control of cadres,
and effectively integrate the civil service into the existing cadre personnel management system. Under this
context, central leaders redefined the scope of the civil service and used it in the CSL. Under this definition, the
civil service refers to personnel other than manual workers who are brought into an established post (bianzhi),
are paid by state funds, and exercise policy making, executive, and supervisory powers in state and public
affairs are all categorized as civil servants. The new definition did not limit the scope of the civil service to
administrative organizations. Following the definition of the 1993 Provisional Regulations and using statistics
from 2003, there were about 4.9 million civil servants nationwide before the reform. With the adoption of the
expanded definition, the number jumped to 6.3 million. The additional personnel came from CCP organizations,
people’s congresses, people’s political consultative conferences, people’s courts and procuratorates, mass
organizations and the democratic party organizations.
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