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ABSTRACT

"ciivil Service Syatems. Thelr Impact on Palica‘aﬁmin;stration" is
a wide-ranging study of various aspects of the police parsonnel field in.

&

. American urban.police departments. The research was zupported by a grant

from the National Institute of Law Enforcement and Criminal Justice (Grant L
Number 76~<NI-99-0140). 1In its entirety, the project was uonduatad over o
approximately a two-year period beginning in November, 1976.

-~ pata for the study wure collected in each of 42 randamly—selected
- large Ameriyan cities, ranging in populaticn size between 50,000 and
750,000. In each study site, current civil service laws and police union
contracts were collected, interviews were conducted with the municipal
officials and organization spokespersons most knowledgeabla about police
personnel matters, and police departments provided information on programe
- and policies in a police departmental questionnaire. Supplemental data
was provided by the Police Foundation, the natianal Planning Aasociaticn,
and the Fedaral Bureau of Investigation.

7

} One o: the stuﬂy 8 major conclusions is that popular debate and ,.,“'//
-discussion notwithstanding, there is no one "civil service mystem" which . 7 -
governs police personnel affairs in urban America. Civil service eommis-”//
sions differ from city to city in the roles they play in police personneX
_administration and, as a result, in the impacts they have on local of~"

" figials, on polxce departmental programs and practices, and on the general
guality of local law enforcement. Some conmissions--especially tiose

which play regulatory roles in the local police pérsonnel system-—pose
significant constraints on the abilities of local officials “o promote in-
novative police programs and to deliver high quality police services, ,
Others--especially those which engsage in the formulation of police person~ ]
nel policy--tend to promote departmentsl innovation sad more efficient and ;
effective criminal apprehension results in local poiice work. : g

N

e Within the overall context poseﬁ by this £inding, the study also
examines a number of specific guestions, among them tha gtatutory supports
for local civil gervice commissions and thez impacts of cusunity politics
~and cf police unionism on local police parsonnel.administration, ' The
specific findings generated combine with the overall context of rs;g* and
impact-specificity to suggest that proposals for c¢ivil service reforms _in A
the urban police context should be talilored to local circumstances and o<,
meaning1u1 variatione in civil servica roles. .
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%v: © Enid F. Beaumont, Executivereirector of the National Insti—

’}i Joseph Grassie, c:i.ty Manager, Miami , Florida o e

. Acmmbémms |

// Deepite ‘the clamor for civil service reform, pa £icu1ar1y strident
tfam police administrators and scholars, there have beez relatively few

‘//umpmxmcal studies of the positive and negative effects 'of civil service

S systems on urban police policies and programs. The exﬁlmcit concern of
this project has been to begin to £1il11 this void by cunpiling evidence on
actual civil service systems. To develop this evidence, the project fol~ )
. lowed an approach which combined quantitative empirical analysis and

' qualitative assessments and judgments, the latter- emerciaed/pﬁimarilv
i“ within the framework of the data universe and analyﬁes ©f the former.

' ' The project drew much of its conceptualizaﬁlon from the staterof
~ the ar@ in police personnel research; in addition, it attempted to address
concerns often voiced in the larger body of sociah scientific literature.
Thus, reviews of that literature and secondary anslyses of existing data

 sets were important initial profject activitles. “From that base, the proj~-
ect has advanced the existing body of knowledge/through the results and
findings from its research efforts. -Hopefully; it has also extended the
basic framework from which many such projects’are launched, by conceptu-
alizing and operationalizing the police-related civil service £izld as- one

uhusystem of e broader urbap system.

5

The results of tha proéect will also be useful to police practi»,,'”
tionefs ‘and those allied participants or actors who have some direct or -
indirect role in the urban pahice scene. This report opens several doors
£or these practitioners by: a N ; ,
a. Enabling them to Aaseas the probable inpacts or xesults
: of their past and present conduct or. role performance on
police personnel policies, programs, and performance.

“b. Indieating to them how to approach and manage changes; or ;
more specifically, the specific roles to play and with.
-+~ whom to play them, to move toward desirable changes or
L "goals in police personnel programs and aervices. :

such insights constitute important atnagegic contributions to civil aervice
commissioners, urban executives, police executives, and others who are: “on*
cerned with improving pﬂliﬂ‘wu&mxnlétréﬁion specificaliy "and the’ pﬂblLC" =
sarvica gene;allv/‘“ S

. This projact aweﬁ a large debt to the many persons and o;ganizam
tions who contributed ideas, data, . and encouragemcnt throughout its life
span. We would especially 1ike to thank the members of our ?réject _ % |
- Advigory Board: R T R

tute of Public Affairs, Washington. DiCe

('ﬁVarhttt L. H&rtafiald; Jz., A&tﬁrney at Law and Civil Sezvi¢&"ggﬁf7 §§J;
cnmﬁiuﬁicner tar the City of Los Angeles, CQlifoznia ERRTREE o
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, ﬁe are indebted to a number of persmns Whﬁff°V1LWEﬁ and ﬁharpeﬁe& our data

’ collecﬁion insﬁruments and aanceptual mcdals“ These &ncluded*

Char_ﬁﬁ Brown, staff Assoaiate fbr the Palice Executive
' Research Forum. .

o 'Terry N. c1ark, Associate Prwfessor of SGcio ogy, University .
L PR of" Chicagu S . o

- f f"M1chae1 o Gardner, Dl”e'ﬁbr of Personnel for thefﬁoaﬁon‘
=7 v Police- i)eparmﬂ‘c ‘ : E

*Richard A. Myren, ‘Director of the Cen»er fa« Admmnistratlon L
- of austice, American Univexsity TR

35  TR  Richara H.. Ward, Vice Chancellar for aﬂmmnistzatlon, ‘ ﬂ_w7‘
Unlversity of Illinois i , T

S - The Folice Foundation, the National Planning Association, and the
. Federal Bureay of Investigation generously provided data from their own.
: _projeécts for uses which contr¥ibuted signi icantly to our effort. The .
- strength of our project is attributable in large measure tc their contri~
butions; the shortcominge are solely our own. /*'

»

© . ¥We are also indebted to memhers of the staff of the Natlonal 1nsti-
tute of Law Enforcomént and Criminal Justice who provided assistance,
support, and guidance from the earliest stages of the study and to the
completion of this report.  These individuals are Mr. Dav id Farmer, Ms.
Shirley Melnicoe, and Kr. Philip Travers. ,

’ Our greatest debt of gratitude is owed to those scores of mayors,“
, city managers, police chizsf executives, civil pervice officials, person~
¢/ nel directors, police union leaders, and other c¢ity officials whose co- -
7 operation and contributions quite literally made this projegt possible.
Our work on this project has sharpened our realization of the problems
~and difficulties zhncountered continuously by many of ﬁhﬁgarﬁfficials. We
~ are tharefore ‘pleased to dedicate this xepert to. Ahian,
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Georgﬂ*w. Greisinger ’"Jeffréy"s.iﬁiovak . Joseph J. Molkan 1§

Princi@al xnvestigaﬁox 'Razéarch AgSmciate Project Director
' Pxincipa¢ kssociétﬁ,” | Stats Assac¢ate, . mesistant Director,
~+  Public Administration  Public Administration  Public Administration
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;fwere first “haxnessed with" or “"protiécted by" some form of oivil sexwvide
appsratus and polisies. obvioﬂsiy, Ehe verb usedt to describe this. appli«

‘ EXECUTxvﬁgSHV» 3371

e

The continuing clarar*among boiice aﬁminmstrators and«@thars qu
civil service reform dates back almowt -as far as when police. departmenty

cation depends on which side of the fence from which one views thizewas an | o

nverlay of fine principles cr inhibiting prohibitions (or beoth). Since

‘this study began, the "Proposition l?" episode has entered the Zmerican

- which do zdt gene%ate Anproved levelg of delivesed services are uﬁgroduaf
tilve aativities~~tegardmegs of profeqsional ¢1amqr for their adaptlbnﬂér

'A. Progect Oquctives,‘Tasks, and Metbads
\from police administr*tﬁrs and schml&rs, there have bszen relatively few'

upop. urbaf police systems. 1In reéognition of this Ffack;* tha-“'*iaaal
- “Ingtitute of Law Enforcement and Criminal Justice of the Law Enforcempnt

- Administration." The explicit obgéctlve—and concern of this. proje¢t has

- project, and of the final report dacumentzng 1ts metqads and findxngs,, ; )
proceeds along the fallﬁwiﬁg lines: U . y , L ' e

Service in the fall of 1976 to study this probaex.’ The project suppbr*ed

episodic experiences and criticisms and the folkiore which mnevitably

scene and gives strong evidence of c systagllizing broad publac opinion :
against wasteful pwbl ic spendirny. Q*s frame of-ithe publid's mind, which

ie likely to strengthen and persist asz long as inflatiop and taxation are .
abrasive, also provides a sharply critifal setting in which established’ e
and long-standing practices and governmental arrangermients will be judged, g
Indeed, the school of "public policy" thinkers has anticipated thig turn
of events with their pevspective that administrative programs and policies

expansion. -

Despité’the clamor for civil 3érv1ce reform, part&vularly stridant =

empirical studies of .the positive znd negative effects of civil service

aAssistance Administration offgred a researvsi grant ts Public Administration
by that grant was entitled *Civil Service Systems: Their Impact on Police =
been to begin to £ill this void and to replace, but n¢t necessarilyr refute,

evolves around old institutions. To do so, the subgtantive port;bn ‘of the

N,

l. an analyﬁis of the basic laws an& legls;ative frame~'“
- works. whiah have established and ingluenced the
»op%tatibn of urban police systamz (Chapter ;xx

N An ana1y31s of the actpal polxcy and admmnlstrat&on )
o of police personnel systems; or who daes what to /
whom (Chapter IV)., ) , H ,?‘ SR A
3. En analyaxs of the impacts of ﬁity politics on polmce
personnel systems and the polltxcal settxng for changa
(Chapter V) o . :

3

 .4. An analysigjof thw chara&texzatias uf palzae uninniﬁm :
. and its imgﬁ@ts cﬁ paliae persannel syatems iﬁhaghex VI)¢




- studies.

* the perspectives on civil gervice of practitioners and scholars alike have y

“wsys»ematic literature search was undertaken to.assess the state of the

" edvil sepvice systems, and the efficiency and effectiveness of government
- pmployees. - G
_literatpre review does document the many criticisms of c1v11 service offered |
Covsx the years in the 1aw enforcement context. - ‘ 3

information upon which to base the analyses described above.

. for the data collection efforts.

v;’participatea in the study.

R

S.l An analysis of th@-émpacts of- @lVil service on police | =T Qf'
perscnnaz programs and practices and of police re- CoT
- sponses to administxative 1ssaes (Chapter VII).

6, an analvgiﬁ Of the effects of civil service on the
"= quality (effectiveness and efficiency) of police
pﬁff@:mgnce (Chapter VIII).

o o

1. Project Tasis.

Béﬁage»oeginnlng the foregomnq analyses, a

art and to buiid upon the experience and relevant f£indings of other earlier
The results of that search (presented in chapter I of the final
raport). yvieldesd a historical perspective on civil service, from the period
of its institution in the late 1800's throuch the present day. Clearly

=

changed with the passage of time. Concern for political protection of i i
public employees-—the original impetus behind the ¢ivil service movement-- . |
has gradmally changed to coucern over the equity and responsiveness of . e

“Thiz concern is not limited solely to police agencies, but the

The. secona task was to determine the sources of factua%tdata gnd

was de-
cided to make use ef 51 medium--and large-sized cities as sample points
That collection of cities was chosen-he-
crRuse it congisted of a random sample of the urban places (of population
size equal to or gveater than 50,000) in which Americans were most likely
to reside. In addition, researchers at the National Opinion Research

7'_;§ﬂ9ntar (NORC) of the University of Chicago had been collecting data on
' .these cities for many years and cooperation with them was established in

the earliest atages of the project. Forty-two of the 51 ﬂitl&S actually
Those cit&es were:

S W,MAlhany, New York
‘  Amariile, Texas
“Atlanta, Georgia~
‘Berkeley, c@lifarnia
" Birmingham, Alabama
Bloomington, Minnesota
Boston, Massachugetts -
L Buffalo, New-¥York
o Cambridge, Massachusetts
,“fx%\g,%“Charlotta, North Carolina
= ~. . Clifton, New Jersey

s Buclid, Ohio \
S \E@rt Wwarth, Texas
_ Fidderton, california
“%Q@&\ « Indigna -
fugtot. New Jersey
3aeksoagillé}hFlorida

Tong Beach, California

Manchas»er.\ﬁaw Hqughire:"

. Palo Alto, C
" -Pagadena, California

Duluth, Mipnesota W,”fﬁ%f, - Santa Monica, California o . }g\\

S Wag, , Texas
" Warren., Michigan

Memphis, Tennessee
Minneapolis, Minnesota
Newark, New Jersey
California

Phoenix, Arizona

. Pittsburgh, Pennsy vlvania o

st. Louis, Missouri
5t. Paul, Minnesota

 Salt Lake City, Utah

San Francisco,\Califomnia
San Jose, California

Schenectady, New York = G
Seattle, Washington #
‘South Bend, Indiana

Tampa, Florida
Tylex, Texas

Waterhury. connes:;gutu




b

- worthwhile manner. , _ : i

2. Project uethoas.' The literatura review,ai Ed analysis of second-
ary data {oF other studies) brought to light two ma oy conditions which

: ~\1nf1uenced the. development of this study, namely, the near ubiquity of

‘some form of civil service system in American municipalities and the ex-
‘tremely wide variations in certain features of these a stems. It became

. apparent that an adeguate study would have to extend its scope, topically
~and §soce&urally, rather broadly to cover the topic in ‘a thorough end R

Actual field work and data collectiaa were undertaken between - T
‘April and September of 1977. All interviews were conducted by members ,
of the professional staff of Public Administration Service as were all
documents analyzed. _The data collection activities included the five
categories 1iz%ea kelow:

a. Documentation constituting the legal framework fcr
local pollce personnel operations.,

b. Doaumentatlon ccntaining the results of negotiations
‘ with police officer unions or associations.

c. A sﬁandar&:questionnaire on police policies and
procedures.

d. Structured interviews on policy=making and local
police issues were conducted with'

(1) The mayor or city manager.
(2) The chief of police pr police administrator.
{3) The city personnel director.

(4) The chairperzon or executive secretary of the civil
service body.-

(5) The personnel officer of the police department.

(6) The head of the local police union or similar «
organization. ; e

e. Annual reports of tha police departmént.

Data from one or more of the above categories were gathered in 42
(82.4 percent) of the 51 cities in the initial sample. This included par~
sonal interviews (item & above) with 197 officials, a range of participa-
tign ranging fram a minimum of 3 to a maximum of 6 persons in any given
city. \ ‘ .

) The methods of data an&iysis utilized throughout this project in- .

volved a mix of. qunlitativa and quantitative styles. The techniques of .
croas tabulation, correlation, and multigln regrossion were applied to o
that portion of thie data which was gquantifiable. Sgbetantive evaluations,
reflecting professioial experience and personal values, were added to the
statistical measures wbgi\necassary to answer such judgmental questi~ns as:
Igogha pgiggy in quaatiég a success or failura, costly or inixp.nsiva, C A
g or

L




B, Sumpary of Key Project Findings

1., The Legislative Process and the Law. Although there is still
fa civil Eervice "core" evident -.1 laws underiving civil service systems,
_there is a clear trend towards displacement of its original legal mandates.
Legiuxative history as a block-on-block process tends to overlay the old |
laws with new ones to meet contemporary concerns, each with new programs
and new monitoring or enforcement mechanisms and organisms. Municipal,
managerial, and police administration professionalism have operated in a
modest way to supplant certain civil service functions. Further inroads:
into civil service traditional spheres are also traceable to the emergence
of police unionism and anti-discrimination legislation, particularly as
= . anforced by intermittent and indeterminate judicial interpretations and
mandates. The law cannot be corigsidered as an exclusive nor all-embracing
“instrument for civil service reform.

2. The Contemporary Nature of Civil Service. The myth that there
is a "typical" civil service system should be put to rest; there is no such
thing, On the American scene of local government, diversity is the rule
and was traced to the follcwing.

a&s The one~to-one relation between the systems and their
laws must be and are adapted to specific local concerns.

b. The civil service arrangements and dynamics are a
- dynamic and changing field of interplay between many
local actors and authorities.

¢. The levels of authority held by local $ficials over
police personnel affairs are conditiown. by the ag-
gregates of the changing balances betwe. 1 supportive
and competitive political influences which are brought
~ to bear upon them.

d. Although the ‘effects of police unionism on eivil
service performance were found to be indirect, the

futu.e of police unions and their e*cntual impacts
remains very much an open question.

i 3. The Roles Played by Civil Service Commissions. Within the
contemporary diversity in actual civil service pract ces, there are five
roles which are discernible; and one, scme, or all of them are exercised

- by eatabllahed civil gervice authorities:
a. formulator of local police personnel policy;

b. adjudicator of employees' appeals to personnel decisions;

A - ¢. administrator of routine personnel operations;
d. advisor to the city administration on personnel affairs;

e. regulator of the personhel policies and practices of other
city agen cies. ‘




N ‘ : \
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From the perspective of the urban officials responsible for local law enfjroe-
ment, the most important role of contemporary civil service bodies is the ;:£
adjudicative one. It was perceived to be performed by civil service com~ .
misgions almost twice as frequently as the regulatory role, and more than
twice as frequently as the remaining ones. In addition, it was Aiscovered
that the more formal decision-making authority enjoyed by a local commis~

sion in police personnel matters, the more it will tend £o involve itself

in each and all of the foregoing roles. The central tendency among the

42 cities analyzed is “all or none"; civil service commissions tend to score
either high or low on roles exercised. ¢ : )

4. Major Participants in the Civil Service Field of Action and the
Interplay of Authority over Personnel ALfairs. The checks and balances pro--
vided in early cavil service legislation is no longer a simple dichotomy
but a subtle and supple changing set of shifting alliances and competitive
balances. Although this general scene evidences a capacity to change and
adjust, uncertainty is created by the comparative vigor and strength of the
several participants in these networks. 1In this setting, eccountability is
‘often difficult to trace, let alone fix. : o ~ '

a. The Police Chief Executive. Although the most influential

. authority over personnel affairs, he shares that authority -
with a close competitor: = the urban chief executive. To a
lesser extent he also shares authority with the civil serv-
ice commission, the city personnel director, the city coun-
cil, and the city attorney (in that order). The police chief
executive must exercise this authcrity through a network in
which he is variously: (1) the primary decision-maker,
(2) a joint decision-maker, (3) a negotiator, or (4) an
advisor, depending on the ccmponent of ‘the personnel pro-
gram being examined. During the last five years there has
been the movement of personnel functions both towards and
away from him and hig department. It is not easy to deter-~ ﬁ
mine where the buck stops. : ‘ 4

In this competition with the local civil service commission,
two tendencies are evident: (1) to the extent that the
police chief executive exercises a high level of authority,
there is less performance by the civil service body of the
regulatory role, it is deprived of administrative tasks,
and it is relegatad to the role of adjudicator; and {(2) to
the extent that the commission enjoys authority at the ex~’
pense of the police executive, it expands its overall ﬁole
in police personnel affzirs. . 3

-~ b. The Mayor. More authoritative mayors are highly compatible
' ﬂ_EIEE“EXEIhistrating civil service .commissions. - At the same
time such authority bears a negative correlation with that
O6f the personnsl director: the stronger the mayocr, the '
weaker the personnel director, as well ag the converse.

e T T R e L e e i

c. The City Manager. The more authority exercised by the City
Manager, the more likely is the role of the civil ‘service -
cammgasion to be restricted to the adjudicative fumotion.
The city manager's authority complements that ¢f the per-
sonnel director. B - : s S

Sy




d.Jg%ae Personnel Director. The impacts of this official on the
ocal civil service commission depend much on the local
governmental context. In manager cities, the personnel
director takes ont the task of professional personnel ad-
., ministrator and relegates the commission to an adjudicative
< role. In mayor cities, administration becomes the preroga-
tive of the commission and not of th% personnel director.

“service roles on selected police personnel practices. ‘

aJ,P“ balangé; the general tendencies evident from the data indicates

The polic~—formulatiqg role of civil service commissions serves
as a positive force on certain important aspects of police work.

Conversely, the regulatory role would appear to hiive an inhibitin
effect on several aspects of police administration. ' d

6, Civil Service System Impacts on Police Performance. Impacts of
civil service systems on eificiency and effectiveness in criminal apprehen-
gion emerge as indirect effects which are likely to be more closely attri-
butable to the pattezrn of police programs which are in existence in a o
given department. In relation to the various civil service roles these in-
direct effects are as follows: ‘ '

a, regulatory commissions indirectly constrain police effec~
tiveness and efficiency by inhibiting the inclusion of
females and minorities in sworn positions;

b, Rglic¥-formu1ating commissions indirectly promote police
‘effectiveness and efficlency by promoting civilianiza-

tion, grant-seeking, and adoption of innovations; and

¢. adjudicative commigsions are mixed in their impact, fos-~
tering more efficlency and effectiveness by promoting
adoption of innovations and wider use of performance ap-
praisals but constraining it by promoting the use of more
extensive sets of selection devices in their search for
police recruits. o

o 7. _Implications for Civil Service Reform. In summation, there is
a range or spectrum of desirable to undesirable impacts on police personnel

S

[:.3policiasa programs, and performance among the fullowing roles: - ' |

e A Polic¥-Formulation‘Rcld. This;role of‘exercising.or parti-
b cipating in the formuiation of personnel policies provides
L the most consistent evidence of desirable impacts on po~

lice personnel programs and practices and, indirectly, on
the quality of police performance. R 4

b, Administrative and Advisory Roles. Thase roles ars rela-
, tively neutral in terms of impacts on police personnel
' matters. 'This is quite evident with respect to the ad-

. visory role in that even if a commission's advice is fol~
lowed, the decigion (if made) and the action (if taken) is
by or under the auspices of another office or cfficer. The
administrative role as a “housekeaeping” function should not

Coxvi

e

B 5. Civil Service System Impacts on Police Personnel Practices and
gxggram . e following table summarizes the impact of each of the five



IMPACT OF CIVIL SERVICE ROLES | ~ : TR
ON SELECTED POLICE PERSONNEL PRACTICES - E
civil Service Roles L
: Policy
) Adminis- Regula~ Adjudi=- Formula~
Practices Adviscry trative _tory cative ‘ting
Associated with: ' '
More civilian paraprofessionals o , ' : . o 7 Positive
Higher proportions of civilian | _ : , : |
police employees . ' Negative
Higher proportions of female, : B |
minority officers ‘ , 2 Negative
Moré‘attempted field innovations L o o Positive Positivé
., More grants received PR B Positive
; E: More special pay programs | ; Negative  Negative
More educational incentive _ '
programs o v Negative Negative Negative
Wider opportunity structures Negative = Negative ' Negative Negative .
More extensive recruiting | R |  positive o
More leniency on recruits' ,v - ' :
prior criminal records , , R L Pogitive
. Less extensive‘setsbof selection h .
~standards : ; " TPositive
Less extensive sets of selection e PR
. devices ' Negative

i sk e e i e e ae L e el . R SR -



IMPACT OF CIVIL, SERVICE ROLES
ON SELECTED POLICE PERSONNEL PRACTICES
(eontinued)

Civil Service Roles

i - *ﬁblicy
Adminig- Regula=- Adjudi- . Formula-
Practices Advispry trative _kory - cative tingAr
Wider use of performance . | -
appraisals Positive
More functicnally elaborate police ‘
organizations Negative
More compact sworn officer appeals , -
systems A Negative - Negative

. . : i3 -
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be a significant influence if it is located in an appropriate
or convenient functional location. An interesting excep-
tion is the presence of an authoritative mayor, a circum-
stance which favors a strengthened administrating commis-
sion and a weakened personnel director. : ! o

T e e e g g g

- ©. Adjudicative Rele. This appellate role provides both
positive and negative impacts on police persomnel functions.
In many cases, this is avestigial refuge of =ivil service
commissions which have relinquished functic:» Lo police or
professional urban administrators: +the mor: iw-~ous such
officers are, the more are commigsions restri =sd %o this
role. S / :

d. Re ulatggx Role. This role of monitor, reviewer, and regu-
‘ ator of aacisions oxr actions taken by othern has ink.biting e
- and negative effects on many police personnel policies, pro-
grame, and practices. i : . L

Clearly, the major thrusts of any civii service reform efforts
should be to foster the shifting of roles to that of policy~formulation
and from that of regulation. L e ,

C. Relation tu Other Research in the Field

, In a 1974 review of the status of neséarch in the field of pdlice L
personnel administration, Profegsor Nesta M. Gallas makes the following o
point: ,_ , - = S

"Observations (of other commentators) about the
lack of research rslevant to personnel adminis-
tration are still pertinent and applicable to
the police field. The lack of research and the

" near absence of any integration of research ef~
forts and findings have widened rather than =~
narrowed gaps in knowledge pertinent to police

P -

‘personnel systems."

Professor Gallas goes on to note the most literature in the field is either
purely descriptive or argqumentative and polemical.. The work that is rele-
vant to the field tends to be psychometrically oriented and centerg about.

the problem of police officer selection and recruitment. N

’ 280r -Gallas' criticisms are well-founded
this project stands apart from the dominant research trend in the field.
It is not psychometric in orientation; while it discusses police szelsc~
tion and recruitment, it does not focus solely on those topics. Because - ...
much of the literature on civil service is a series of arguments and -
‘counter-arguments for reform~-few of which are based on systematic observa-
tions across numercus law enforcement agenci¢s--this project was designed -
as an empirical, comparative effort. It was intended as a vehicle by which
: the strengths and-the weaknesses of those arguments can be tested in the =~
¥ actual working situations of police departments and civil service commissions.

To the exﬁght that Profezv“

A
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Thia study does owz much 6 the 1arger social science lit .ratare,‘

for ﬁany of the elements of its design and opérationalization come from

studies of organizational dynamics, community power structures, and inter-
organizational relationshxps,' As a result, many of its findings do speak

‘" to.issues current in the social sciences, as well as to those presently
under debate in the police administration field. It is hoped that the

ralation of this study will relate o the larger field of police adminis~ -
tration research not %hrough a one-to-one correspondence with past efforts

~-hut rather by spawning new efforts, suggestions for which are mentioned
”below.“ ;

D. Summaxy rf Rebommendatlens

: . Cavml eervmce Reform. Any approach to eivil service reform
must jake inko account several clrcumetances. (a) the competltlve, shift-
ing, and diverse local settings in which most civil service commissions
operate; (b} their status in any particular jurisdiction as either entre-

.._“prensurial or relatively passive; (c¢) the hierarchy of good, mixed, neutral,
and negative impacts that certain of their roles have on police personnel

programs and services; and {d) the undesirability of a body which does
almost all or, cenverselv,ialmeet none of the personnel functions. This
combination of circumstances suggests gseveral necessary compdnents for
effocts to reform civil servlce and its impacts on urban police:

“&. A bvoad, generalized program which is aimed at all

or most urban civil service systems, involving
uniform incentives and strategies, will meet with

only parzmal suocéss and indeed may disturb arrange- p

ments in cextaln ‘localities which are Qperatlng satls~:
; factor11y. . Lo

" b Simllarly, the progressxve elimination of civil serv- ‘
) ice commissions and the asswuption of their vestigial oo T e
functions by other offices or officers is in most , :
jurisdictions an organic change reguiring broad poli- -

-tical support. This is not to say that a premium should
be placéd on the retention of civil service commissions;
rather, it is meant to suggest that except where civil
service commissions are’ established by astate laws, basic
changes involving their elimination or major reformation -
tend to enter the domain of local political interests and
not unccmmonly reguire lacal electoral support.

.C. AR mentioned earlier, certain civil service roles 1mpact

: - directly on police practices and programs, some positively
and some negatively. These impacts, in turn, redound into
the sphere of police effectiveness and efficiency in many
distinct and ldentifiable ways, as notea abcve. :

S - The fcregaing polnt clearly to the soundness of exereising a degree.

of di;cretiea in efforts to foster civil service reform, . Certainly, it is
degirable to lead commizsigone-toward the Eoiicgwformulafing role, and

ivcentives for this purpose should indirectiy impact on better police
- vaffectiveness and” ‘efficiency. At the-other ext;qme, disincentives should -

 be utilized with respect to commissions exerqueng the regulatory role, cr

9;%arnatively incentives to xelznquzsh or shﬁeply reduce its exercise.,




_ centives regarding changes in exercising +the administrative. rocle should be
. related to concurrent administratiye analysis and the sound integration or
. coordination of this role with the administrative machinery and resources

- formulation and from that of regulation.

_be studied In a veristy0f ways. in fact, i% seems that the broader . the

" topic, the larger the mumber of defensibla research designs that may be |

. 2pplied to it. The impact of civil sezvice systems on police ‘administration
. 'is one example of a very broad topig. Thus. there are other research de~ =~ -~
- migns which might be fruitfully spplied to it t& suppisment and expand the

- The cheice of the city level of analysis is appropriate in its own ficht.

© Neverthelsss, it-does not yield full and total coverage of that topic. :
County sheriff's departments. state bureaus of investigation or law enforce-
ige systems, Whether civil gervice bodies play the ﬁémg roles at those

-d0 in city police agencies is an open guestion, to b
- regearch. . = ’ _ -

f monitored ‘during those changes.

B "/(/‘,4 T § ‘ : ‘:" | l; . ’ - o ‘ ! / ; ; I} ’ ‘4.)7 ,i\tv
- As mentioned earlier, the administrative role tends to follow the
exercise of other roles. Any reform of this role should involve considera~

~tion of the style and arrangemenis fér adminigtrative mznagement in a given

jurisdiction. With respect to veform, any incantives oOr resources made -
availabls should be carefully directed at the modexnization and rationaki-

zatiqn&qf this»fundtiogwwiﬁﬁgq;ﬁhgvgpggiiig;;gggl;gﬁttingy;

A

- The advisory role is a passive one in_terQSigg;;mgagﬁ, bﬁt‘a‘civil,

, yégrvice cemmission limited o this role continues to provide a soudding =
/ hoard for community attitides and opinions about local public service. Ia

additicit, a reform movement away from the active exercise of roles of ,
authority to an advisory status for the commission iz likely to be construed
as less drastic than total elimination of the civil service tradition

~and, ih zopé situvations, may be fostered as a face-saviag strategy.

1n summation, reform efforts from whatever source they originate--
local, state, or Federal--should be selective in providing incentives, dig-

““incentives, or benign neglect. Assuming the adégquacy of the administra- -

tive machinery of the particular jurisdiction, movement of a passive or
inactive commission to an advisory role would mot be undesirable, The in-

of the particular jurisdiction. Clearly, however, the major thrusts of
reform efforts should be to foster the shifting of roles to that of policy~

2. Future Research Effdrts,,fgggﬁ;geagz&%;&¢§§a9$farw&ggaaféﬁ}can'

firdings and analyses discussed above. = .

One alternative design is replication at a differerit level of analy~
sis. At base, thkis study has Lieen one of cities and their police agencies.

ment, and federal police agencies-are in many cases povered by civil serv-

same impacts aa‘theyQJ
answered by fugther
T = :

other lavels: of government and whether they exert th

_aglﬁhe samahtﬁkén,;tﬁi$=stuﬁyfmight'h§ raﬁliéiigaTiﬁ*%ﬁﬁﬁsaméfcibieaf

at & future date. The point of thie exezrcise would be to capture changes
in the findings from this effort as they ogeur over timie,” The ideology .
behind and the operational impacts of civil service systems hdve clearly

changed over the century since passage of the Pendleton Act. The general
environment of urban lsw enforcement has changed equally, but over a much

shorter span of time. - The £indings reported in the pages above peed‘;o‘be : %

. ! 7
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within the cdntéﬁt”posed'by the specific findings of this study. ”

there sre many suggestions to be made with regard to new, nonreplicative -

research efforts. One of those-might concentrate on specification of the
impacts noted in the pages above. For example, the link between affiima-

“tive action results and polios performance results seems clear from the
- preceding analyses, but the precise causal linkage between the two deserves

serious examination. wWithout further research, the alternative causal :
hypotheses which can be constructed around relationships like these cannot
be evaluated and realistic planning for the law enforcement function in

Am&gic;'s cities cannot be undertaken without such specification.

Anocher important topic for future study, albeit a very difficult
one to operationialize for empirical research, is the utility and the
feasibility of the *tailcred" reforms and incentives suggested above. Put -
simply, the question is just what incentives will work' to change civil
service systems in America's cities? Proposing general changes is easy;

- gponsoring anG-wonitoring actual experiments in change ror the large-scale

feasibility in far more difficult, but exceedingly important for future
rcsearch.‘ i ‘ ~ ‘ ~

S Finally;uone other tcpic sugéests itaeif. This study has been
aimed at police departments and their performance in the various contexts

. ©of ocivil service systems. The topic is an important but a limited one.
" As maentioned earlier, the idea of civil service has diffused throughout the

' “~gountry to the point that most public workers in most agencies in most

‘Jurisdictions are under some sort of civil service umbrella. Do civil

sexrvice boards undertake the same roles and functions for nonpolice agen-
cies? Do they exirt the same impacts? Will the incentives for change
operate similarly. for nonpolice civil service functions, or are there

" other alternativei? Future research projects which examine the nonpolice

public sector and compare it to the police-related findings of this report
nust be mounted to answer these questions.
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CIVIL SERVICE IN HISTORICAL CONTEXT
|




I. CIVIL S8ERVICE IN HISTORICAL conrEXT

Throughout the presidential campaign of 1976, the then-candidate
Jimmy Carter termed governmental reorganization one of the key priorities
for a future Carter administration. Waste, inefficiency, and the general

~ confusion presumed to characterize the functioning of large burefucracies

¢could best be eliminated by revamping the Executive establishment to make

-~ it "as good and as decent as the American people.”

In Pebruary of 1978, President Carter revealed the outlines of his

- proposed plans for governmental reorganization and increased governmental
. effectivenesa, to be achieved through the implementation of a series of

reforms of the Pederal civil service system. Whether President Carter's
ideas will vultimately be fﬁﬁ%ﬁﬁa&ted in whole, in part., or not at all, is
a concern for the futyrist, and lict-the hiskeriaii.” However, one can view
those proposals in a historical perspective, as the latest chaptar in a
history of public personnel reform as old as the country itself. For
nearly a century and a half, cries for the elimination of the "spoils
system” and for improvement in the performance, the efficiency, the respon-

) s veness, and the accountability of govermmental agencies and personnel
have been the watchword for politicians, reformers, and scholars alxke.

The general consensus of historians is that the flrst annual mes-

sage of President Andrew Jackson to the Conyress, submitted in December,

1829, marked a basic turning point in the philosophical rationale for
recruitment and selection of personnel for positions in govermment service.l
Prior to Jackson's accession to the presidency, American government was a
*government by gentleman,® »2 peopled by administrators of then upper-class
backgrounds and, according to the historical consensus, operatad quite
freely of corruption or malfeasance. Never totally devoid of political
or "spoils" concerns, the civil service was nonetheless filled by person-
nel deemed by the authorities to bhe competent for the tasks of governance
and public administration.

Jackson's message of 1829 contained the famous passage which caused
him to be subsgquently abelled the man who began the "period of unmiti-
gated spoils. In that speech, he said:

The duties of all public officers are, or at least admit of
beini made, so plain and simple that wmen of intelligence may
: ‘readily qualify themselves for their performance: and I can-
| - not but believe that more is lost by the long continuance of
- men in offiia than is generally to be gazned by their
axperionoo. ‘ v .

1 The consensus can be quite clearly demonstrated by comparing the

“‘ ,narrativos contained in Mosher, Frederick C., Democracy and thé Public
L Q«xmoazgnew York: 1968) ; §§ £

Oxfoxd University Press, afritz, day M., -

The Heritage of Civil Service Reform (New
I3 and Stahl, 0. Glenn, Public ﬁersonnol
ation Harper and Row, 1971). »

f,.“. * mmr) mop ppo 54-550
3 3‘&!111, ibido' pg. 31. ' ® -
o A yan Riper, | Paul P., History of the United States civil Service

“:tou' Illinnis: Row, Peterson & Co., I§§§), Pg. 38.

"»’ i
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Jackson's major concern was that administxative positions in government
not ‘become the birthrights or sinecures of an established American aris-

f¥ocracy. His recognition of the need for "men of intelligence® in gavern-v’.
‘meéntal service belies the notion that claiming the spoils of alectoral
~ victory was his major motivation. In fact, if Jackson's administration

is Judged in the light of his own appointive practices, he emerges 'as no
less oriented toward merit than his presidential predecessors. The
historical evidence shows that while he did favor "self-made men" for -
governmental positions more than did earlier presidents, the overwhelming
majority of Jackson's appoigteea came from the top-ranking occupational
strata of American society.® The image of Jackson as "spoilsman" is a
gross inaccuracy; as some scholars have suygested, President Thomas
ngfagson demerves at least egual consideration for that dublous distinc=
on,

Nevertheless, the "spoils" system grew in the post—aacksonian
period, until it "reached its zenith under Lincoln"? in 1864. Some
historians, in point of fact, have suggested that a major contributxng
fagtor to the North's victory in the Civil War was Lincolan's highly
partisan but extremely effective utilization of partisan patronage for
£filling governmental posts.® Be that as it may, calls for "civil service
reform” only began to arise in the post—Civil War era.

During this period, American society underwent a major structural
transformation. The completion of the trans-continental railroad in 1867
linked diffuse regions into one national unit. The rise of the large
businesgs corporation and the general process of industrialization brought
such concepts as operating efficiency and managerial effectiveness to the

’ torefrcnt cf adminigtrative thinking. Purthermore, the combination

brought Ly the post-war death of idealism and the approach of the nation's

acntannia1 anniversary gave rise to a group of political philosophers

whose criticisms of the <£failure to operationally achieve the democratic

égeal hegag to appear more and more freauently in the nation's political
SCOUrnHe.

One of those most responsive to the need for increased efficiency
in the public service was Congressman Thomas A. Jenckes of Rhode Island.
Jenckas had travelled extensively through Burope, studying the quality of
public personnel administration. He had returned to the United States
sultably impressed by his European experiences and chagrlned at the com-

‘parrtive failure of the United States to match thean.

L "Throughout the late 1860's, Congressman Jenckes introduced and
-Feintroduced into Congress a series of bills to create a merit system in

: !edﬂral umplayment through the institution of competitive examinations

LY

5 Aronson, Sidney H., Status and Kinship in the Higher Civil Ser: Ser-
ice (Cambridga: Howard Univexsity Press, 1964).

6 vaughn, Robect, Principles of Civil Service Law (New York:
Matthew Bendex, 1977), pp. l1=4.

7 ghatrits, o op. eit., pg. 15.

8 yan Riper, op. cit., pg. 43.

9 See Garraty, John A., The New Commonwealth 1877-1890 (New vork:
Harper and Row, 1968) for an extEEHEE discussion. o




for jab applicants. Jenckes’ initial legislative propbaals, which e~
bodied the notion that merit selection would improve the efficiency of 4
governmental operations, were largely ignored by an American public pre-
occupied with the escalating drama of the Andrew Johnson impeachment trial.

However, by 1870, Senator Lyman Trumbull of Illincis was able to introduce 7

and see passed a rider.to an appropriations bill gtating:

That the President of the United States be, and he is
hereby, authorized to prescribe such rules and regula~-
tions for the admission of persons into the civil service
of the United States as will best promote the efficiency

~ thereof, and ascertain the fitness of each candidate . . .
and for this purpose the President is authorized to emplny
suitable persons to conduct said inquiries to prescribe
their duties, and to establigh regulations for the conduct
of persons who may receive appeintments in the civil
service.

on the day following its passage, President Ulysses S. Grant appainted
the first U. 8. Civil Service chmisslon.

The COmmission was not to be a long-lived body. As Congresa
became more aware of the Commission’s negative impact on patronage, it
became correspondingly less willing to support the activities of its .
creation. Ultimately, funds for the Commission's operations were simply
not appropriated, and Grant formally abolished that body in 1875.

The irony of the fact that the first serious steps toward civil
service reform were taken during the generally corrupt Grant administra-
tion has not been lost upon scholars. FEqually noteworthy are thes legacies
of the Grant Commission to modern civil service practices, ingluding inati-
tution of the "rule of three® as a personnel selection device, restriction
of lateral entry to the entrance level positions, and prohibitions of ex-
tending the offering of promationii‘examinations to anyone nct already
employed in the promoting agency.

i
i
‘l

. The civil service ideal did not die with the cammissioni the ef«
forts of the "genteel reformers" would not let it, Men such as Henry
Adams, Charies Elliot Norton, Frederick Law Olmstead, and Jacob D. Cox .
~ continued to dramatize the discrepancy between high political idesls and

-~ the rampant corruption of political pragtice. Their writings exected an
increasing influence on businessmen, bankers, professionals, and other
members of “he middle-class. Combined with their own moral education in
the values of thrift and aobriet¥ important elements of the American
midglézglasizturnad to new organ zational forms to further prunote the
merit idea. , .

Chief among these was the New York Civil Bervice Ratoxm Asaacia»
" tion, founded in 1877. 1Initially the vehicle of the "genteel reformers,"
the Association was reorganized in 1880 to be more respomsive to the
concerns of a wide spectrum of civil service activists./ As the movement
spread and other similar organizations (59 by 1884) were formed, ﬁhﬁ
political "claut' behind thc civil service 1deal grew apace. -

,
Jad

R
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“I0 Van Riper, lpc. cit.
11 vaughn, op. git. |
12 vaughn, op. git.. pp: 1-4 - 1-18. o




The bill-drafting'skills of the New York group were united with

ﬁhﬁ political influence of Senator George H. Pendleton of Ohio’in‘iﬁﬁi;“fﬁf*~*~j

 When newly elected President (and strident civil service reform advocate)
James A, Garfield was assassinated in 1881 by a frustrated seeker of a
patronage post, an outraged nation elected a “civil service" Congress
which passed the bill into law in 1883. , ~

£
E ~ in the form of the “Pendleton Bill" which was int¥oduced into Congress.
|

The Pzndleton Act, formally titled "an Act to Improve the Civil
- 8ervice of the United States," has been recognized as another landmark
in the history of public personnel administration. It provided formal,
legislative sanction for many of the proceduresz first utilized by President
Grant's administration and added some of its own. It created the bi-
partisan, three-member U. 8. Civil Service Commission, reguired competi-
L tive antry~level and promotional examinations .and probationary periods for
p new personnel, and authorized the Commission as the investigator for
enforcement adequacy. The law also vested in the President the power to
extend civil service coverage to various groups of Federal employees by
executive order. That power was more than adequately exercised; in the
first 35 years after the passage of the law, civil service expanded its
coveragelgram the initial 10 percent of the Federal work force to 70
Percen . : ) : ) o :

The civil service movement in states and localities across the
nation received major impetus from the passage of the Pendleton Act.
The legislatures in the states of New York and Massachusetts passed, in
1883 and 1884, respectively, their own civil service mandates, and by

, the turn of the century, Illinois, Wisconsin, Indiana, Louisiana, and

= Connecticut had followed suit. The Populist and Progrussive eras which

% followed passage of the Pendleton Act also gave rise to more serious ef-
forts toward reform at the municipal level, many of which centered around
or were 55 leust relevant to the institution of local civil service ‘
aystems. ‘ '

~ The Civil Service Commission created by the Pendleton Act was
subiect to the administrative discretion of the President of the United
States, but its counterparts which sprang up in various states and
municipalities more often than mt were sstablished as bodies truly
independent -of the local chief executive. That this should lhave been so
“is not surprising in light of the intellectual history of the era. Only
flour years after the passage of the Pendleton Act, Woodrow Wilson published
a seminal essay on "The Study of Administration.”l5 The central tenet
for that essay was his ‘¢lear and distinct statement of the separation
which he feli must be established between politics and administration.
The next 50 years of intellectual development in the discipline were
“little more than an extension of this line of reasoning.l® In light of

I3 ghatritz, op. cit., pp. 23-26.

4 5ee Vaughn, gg. cit., pp;>1~24 - 1-27. For intereating‘qdae
studies of municipal reforms, see Miller, Zane L., Boss Cox's Cincinnati:

Urbanp Politics in the Progressive Era (New York: Oxford University bPress,
I§§§§; Rolll, Melvin G., Reform in Detroit: Hazen 8. Pingree and Urban
Poiitios (Hew York: ford ﬁniversity Press, 1535). ‘ T ‘ -
15 wileon, Woodrow W., "The Study of Mministration,® Political

1 Sl 'LW t‘.er 7 Jun" 1887' ppov 197"'2220 . o to
49 Golembiewski, Robert T., Public Administratior as a Developin
ne, _ I: Perspectives on Past and Present (New York: Marcel




it remains) the recruitment of capable personnel to governmental service,

: - . ' ‘ 'fa

i A g

~ the fact that opinion-leaders axound tha caunexy wure qniak to adopt .the——
central thoughts proposed by then-Professor Wilson, it vomes ag no sur-
prise that independent civil service commissions became the rule rather

than the exception. The central "positive" goal of civil service was (as

.
S

bué. the central "negative” goal was avoldance 1f not elimination of politim ,
cal ihfluegwe over governmental employees.

- As the years passed, the political protection provided by aivil

- service systems became stronger and the dangers of political interfersnce
recdeded. As this happened, and as the guiding disciplinary models for
public administration changed to embrace the "public policy" focus,i7.

the perspectives of commentators changed. Concern for political pxote@tion '
gradually changed tb concern over the equity and responsiveness of oivil
'service systems, and the efficiency and effectiveness of gavarnmpnt emplay-'
- ‘ees. The concern of President Franklin D. Koosevelt that y the late )
1930's the civil service seemed “an arsenal of obfuscation"l8 was pechaps
tha gariiest expre'sion of this concern, ‘

BN

: . Tn the late 1960'3, a study of the effect of civil serviﬂc on
: pubilc employment in New York City was conducted, the conclusions of which
,rather well express the variety of contemporary concerns with civil saxvica.
~ Among those conclusions: :

® . .. Credentialism runs rampant. and (job preraquisitea
are sometimes introduced with no discernible value except .
bureaucratic convenience in the subsequent seleatian pro= - ,
CRES8 « « s o . *
e The (recruiting) process has been so ineffective that out
of exasperation competing recruiting organization was et
up . » .« not for . . . patronage, but for recruiting the
type of professional and technical persomnnel withnut which
modern government cannot really function.

® Yet not a single case could be found whare the validity of
a written test . . . was ever proven. .

e . . . the current legally mandated selection pxe&eduxas e )
« » o diseriminates against those applicants whn,axa mmst :
qualified according to its own standards.

e With regard to pramotions, the civil service can be o %
3 described more accurately as a seniority system. than as ; 7
amerit system . . . an employee's.chanwve of promotion e
bears no relation to his performance on the job. R LT

[ WS
P
53

e . .. the civil service system is alrehdy enmeshed_in
all of the strains of racial and ethnic. pclitica. s

17 Ibid., po. 24-28.
18 vaughn, op. cit., pp. 1-34.
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3 ... @& _ Siven the natggg of £ i‘promutxaa g;mcaduraa, theze
" are-wvelativelV few ways in which’an agency } head,
manager, or sypervisor can motivate, reward oz . _
penalize his workers . , . the administrative procedures )
involved, the time lags, the large amount of managerial ’
effort needed "to make a case" all force the manager to ’
fight with the problem rather than to solve it. -
e
And, as if those were not enough, A
. ® « » » union power has produ&ed a econd personnel /ys*em
" overlapping and at+ times ignflicting with and neqar1ng :
. ... . the civil service ‘system. .
. No one would deny that New York City is a special caaer the actual
g roblems noted cbove are not uniformly found in every eivil service system.
he point is that they do exist in many locales and that they pose & new
set of problems in the management of public empioyees and the accomplish-
| ment of the public's purposes. ,
A, .Civil Service and the Palice
: As civil service systems ere increasingly created in cities and. L
states in the late nineteenth century, they were mandated to include more -~
L and more groups of public employees. Among these were state and local L
= police officers. Thus4 i% should come as no real surprise to discover
. - the existence of more than a half century of concern over police civi;
- service systems, as expressed by police authorities. ; P
One- oﬁ the first to recognize the inherent weaknesses of police
civil ‘service systems was Raymond Fosdick, who studied the problems of
Americar police systems in several large cities over half a century ago.
~ Posdick did not hesitate to denounce the adverse effects of civil service
,“ugan the problems of recruitment. selectxqp, ‘promotion, and dis*ipllne in
~police departments. , e .
: ,/// .
ran In its appiicatlon to a pollce department, civil .
- : service has sericus limitations. In the endeavor to - 7
. guard againgt abuse oﬁ/authorlfﬁ;Ait Sregquently is '
R . carried to suchpaxfr%ﬁgf %hat rigldity takes the

"place of flexibility in administration, and initiative
ir effeﬁgiggféssent al changes in personnel is crippled
~‘and destroyed. Too often . ... civil service is a bul~
- wafk for neglect &nd incompetence, and one of the prime

& »///cauﬁes of departmental disorganization. Too often doesz’
A the attempt to/protect the force againgt the capricious

. play of politics compromise the principle of responsible

leadership, so that in trying to nullify the effects of
incompetence and gﬁvor;tism, we nullify. cayacity and
intelligence too.

D) savaé, E. S. and Ginsburg. sigmnnd G., "The Civil Service~-a
?grégl&ss Syséam?" The Public Intexest, Numher 32, Summer, 1973, pp. '
- % g ST

Wﬁ,;ﬂ ?osdickc Raymond B., American Police Systems (Wew York: The
.‘Ccmpuny, 1920), pg. 284.




cffﬁfﬁ o ::VWv\;;widesnreadup«aetice, despite the existencs of civil

» S studies of pclice Qparations in sevcral large Ammr&«an cities Sy
" ' conducted in the early decades of the twentiefh century -added to the grow-
ing controversy surrounding civil service. Leonard V. Harxisan, ina o
study of the Boston Police Department, concluded. %hat the civil service. |
commission serving that department had at least partially outlined its
usefulness and that the conditions which had once necessitated civil
service control of police selection anﬂ/prametian no longer existed.
Harrison recommended that much of thes c¢ivil service commisasion's authority .
, be transferred to the police executive, thus relegaiing the civil service
/" commission to /the status of a B6ard of Review, Harrison also suggested
that the real opportunity,éar improving police personnel practices reasted
not with the civil service system but with th advancamenh of a spirit ot
‘profesSLOnalism amang police a&ministratars

r* P

s RN

in 1929, “a comprehensiva stuay of the chivago Police Dupartment*~
.the first of 1ts kind in the city--was conducted. In its final report,
the Citizen's Police Committee issued a sweeping indictment of the weak~ -
nesses that prevailed in the civil service zystem at that time.<*< Amony
otber fin&ings, the Committee declared that: Qo

‘e  Buying and selling promotions and>apgeintmanéé was a

_,se;vice.' ' : “ IR . o waf

® fThe purpcs;‘of cnvml service had been cﬁnsisteat1y‘ o (

circumvented and campromised hy a sermea of actions,
-such as: e R

_-The appointment of weak men t6 the civil saxvica com~

mission; the removal of commissioners 'who displayed

an independent attitude; spacially designed examina-
tions for the benefit of favorites; the failure to -
advertise examinations; unjust removalsg; the rainstate-~
ment of employees who had been removed by 4 previous
civil service commission; the frequent use of sixtz

day appointments; and various other methéds.'.;. 23

Y \\\ !
\

® The system of promotion in the Chicaga police mepart~ S
ment did little to ensure the elevation of quat;‘iad , i
employees, but rested largely upcn senicrity'and ek
veterans' prefexence. S

| ® ‘The civil service served to impede rather than promota
the application of professional grinciplez of police / N
personnel administratian. o ; , ;3,*‘1"._%,

e The existence of a civil aezvice commissian aid littla, S
if anything, to guard against political influetice in '
" the internal affairﬁ of the police departmsnt. 7

d ) [T A

2L Rarcison, Leanard Ve, "Pclice Adminimtration in Bastqn: ﬁ#rvard' :
Law School Survey of thz Boston Police Depaxtmant, Vol. XIX {c*ﬁb@iﬂﬂ‘lﬁ’.ﬁ
- Harvard University Prass, 1934), pg. 30. R :
22 ghe citizens' Police Committee, Chic Y ]
Tha»Unive:txty of Chicago Press, 1931). - .

xbid., pq. 49.
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© The hopes expxassad in 1895 that the paasage oﬁ the
civil service law meant the end of the old order were
far from being realized. The habit of filling city

* offices with partisans, with the understanding:that

- they would work for the machine, was too deeply rooted
in the political ideas of the time. %2 be abandoned merely
:bacausa there was a law against it, ‘ : -

. A few years later, August Vollmer, another eminent scholar and e
“police administrator, similarly condemned the defects of civil service in
police departments. While admitting somewhat reluctantly that civil ser-
vice might be necessary to eliminate scmm forms of corruption from the

- internal affairs of police deparitments, Vollmer found. little éifference

-in the evils of political parties or politics hetwaa
noncivil service police agencies.?5 Vollmer was ‘algs quite critical of
the extent to which civil servics commissions im@»aed a police administra-
tor's ability to eliminate undeairable emﬁloyees from the police
organization. sl i

It sheuld be gussible for the civil service comm*ssion
and the police rhief to cooperate in a mutually satis-
o factory procedare for the elimination of wundesirables. -
s When some men discover that thelr leader is without
: powser to remove them, they take advantage gf his lack
of authority and do as little as possible.46 :

B : Bruce Smith, in his classic work on the prob;ems of American law
- _enforcement, also found reason to criticize civil sexvice. Smith suggested
‘a,“*fuhat a.wholesale refcnm wWas needed in civil service prlnclples. -

e © . pased upon the past ‘record of civil service control~-
ewieo. - the political pandering, the personal corruption, and
;T the bureaucratic rigidity so commonly noted among its
-characteristics~~there is Iittle in the prospect to
lend hope for bgtter things in munlcipal poiice
administraticn. ,

/ Emith also suggested that one possible solutian to the problems associated
. with civil service in police organizations was the emerging davelopment of
' & core of police adminigirators whose personal competence and dedication
' to professional pripeiples of management would eliminate the need for re-
¢ liance ypon an ind@p%ndent civi’ service commission to oversee'police
I per:qnngl prae&iﬁes. , : . ,

- T ®mpia. | @,;
L |28 Vollmer, Au ﬂSto The Police and’ Modern Society (Berkeley.
d Uni?eruity of Californla Press, r Pde

.. % gpia,, pg. 229,

" 27 smith, Bruce, 9olice Systems in tge United States, 24. Rev, Ed. -
(Naw York: Harper & Bros., M pp. 8. _ R
L 23 Ihid. " ) : -

e N i,




L

- fnsulatiﬁg police peksunng; from unnecessary pcliti&al pressures and in A f»g

P

~ ... But many autihorities, -in supporting the basiec philosophy of. civil sarvice,
; ;- now question whether  the conditions which at one time nacessitatﬁd rigid
, protections embodied @n civil service lavs still,exist. / ,

Insciﬁar seﬁtings eiyil. aervica has played an 4mpartanh rale in

cl&aring the way for open, competitive procedures and techniques in the e
- .selection and prqmotipn of Police personnel. Few would guestion the ccn—”’ “
¢epts originally undeplying civil servicer fairness and squity in all
‘aspects of ‘public employment and the elimination of political inflpences. -

The Amexiean Bar Associat&an, in recammending standaxds for urban
" police forces, suggested that many aspects of contemporary civil service
law-are no longer apprapriate to meet the problems of: the police in conv .
tempgxaggdaeg;ety. SIS ) , o -

With the passage of time,. many of theae safequards / -
ave become opsolete or have come tc be administered
: in a way that has lost sight of their original pur- L
- pose and that fail to recagnize tke current prablems T E e
Bt paliﬂe agencies¢29 |

"~ The American Bar As# iation report further recommended that police admia* o

istrators be given greater authority over the management of human resources
in the police agedcy and that civil service cammissiegg gnnuld facilitgtg{/ i
rather than impede, the task of the police executive.”; S T

et

In i§73, the National Advisory Commission on Crtminal Justice

at,ndards and Goals, in its report on the police, also recommended that a

greater spirit of cooperation and coordination be developed bétween police
agencies, ‘and noted that: "Central personnel agencies &id civil service
commissions alone are not capable of gelecting, advancing, and promotiag
personnzl within the police service.” The Commission also observed that
the emsargence of professionalism among police administrators has *. , .
aimxnishsd the threat of the spoils system and othgr’ corrupt pzactice;

i ' —

B, An Agproach to Reeearch Issues ‘
In one sense, the narrative to this point has mirrored q“iii wbll
the field of inquiry it was designed to introduce. The scholarly litera-
tﬁﬁg is rich and varied in the amcunt of historical analysis devoted to e
- @ivil service at the national level and in reference to the general concerns™”
of public administration. While no less varied, the literature is corres-
pondingly weak when the focus is narmoweé to ciwil service and municipal
policing. Although written in quite a different context, the wgids of two
urban analysta are quite applicabla to\the police-civil sarv;ré Scaaas

%
i

29 American Bar Assccia*xon; ‘Standards Reis ating te the Urhan Poliéa
anction (New York: American Bar Association; 1972), Bge -aié‘“)

30 rhig.; pp. 221-223.
~21 National Advisory Commission on Criminal Juatiee ztndardc

i e i R SRR

- Goalg; Poiice (Waahingtonp D.C.: U.S. Government ?rinting ftice, 1§?3)'

pg. 438, 7 B 5 el
32 Ibid. S IR o e e




S S A readex new_to. the analysis of police aervicq; will
e - be surprised at the definitepsss of recommepdations

S } j with virtually no eviderce supporting them. The -
S recommendations are much more the product of a "way
i R of thinking" about the problem . . . than an g%ricali
analysis of problems and alternative aoluticns.,

' The commentaries proffered by obsezvera of civil service systems ”
- in police work in the United States form a more than sufficient basis upon
& which o construct hypotheses for empirical research. In recognition Qi

'~ this fact, the National Inatitute of Law Enforcement and Crimiral- -GuBtice
of %he Law Enforcement Assistance Administration poffered & research grant
to Public Administration” S8ervice -im the fall og«%?ﬁe to study thig problsm..
‘The project supported by that grant was egﬁitiea "Civil Serv;ée Systems- :

/

,yf’wheir Impact on Police Administr at Lo, ™ R 4/

s

Wsystems thecry. As implied in the project title, it was presumed that ciwvil
service systems and pglicaua&miniﬂtration,?@Iicles and programs played a

_. - 'measurable and predictive role vis-a-vig each other, that variations in

" .. the former could be Systematicallyrﬁied to variations in the latter.

=" However, PAS svon uxganded.;haf notion into a more general hypGthetical

‘ - model of the fairly standard input~throughput-output variety. The model
generally presumed- ifiat a variety of background or environmental factors
(the input component) led to the constructiocn of particular police person-

- nel systemg -{the throughput component), the opeérations of which would lead

' tc ‘parbic 1ar police policy or program resulta (the output sector).

Background, e Police | Pollcg kﬁxiey,

- Environmental | Pérsonnel .| . = L. “Program
- Factors 3 e Systems “ff:?ﬁ%“q" - Results
(Input) : ' (Thraughgut S S L (Output)

The logic. undexlyuﬁg such an approach is relatively clear—cun, and
- potentially quite wdeful from a practical standpoint. For example, finding

@

The appxgash,takﬁn te the prOjeet by PAS w»"one 1n£ormed by general T

T that ciwil gervice systems did in some . ways impact upon police. adminigtra~%rigjif

vz;tiaﬁ oy operations might naturally lead to a =all for change in those '~

% “other: factors, then those calls for change might require far more. elaborate
pie and aktansive implementatiﬁn stnategies than are xmmediataly apparent. ]

Providing general definitions of the inpuu sector was a telatlvely

straightfax%&rd process. The commentaries in the relevant literature sug- ;Lﬁ!»d

' gested three major causal factors: (a) the political" operating environ=-- "
~mente for civil service systems by law, (b) the congtraints-and freedoms
dnstitutsd in ¢ vilrsarvxce systems by law,. apd={¢) the growing impact of |

* . public amplﬁgeg.‘eaﬁm 1y police) unionism. Specifying a series of -
-yariables to measure these basiz corcepta or factors would provide suffi-

cient material to cover the input sector quite adeqnately.»ﬂ e

e

?_  - The major con»eptual difficulties the prcaéct faced were those o
) > attendant upon rying to define the throughput secter, the police personnel
A%yi%ams.4 Despita the simplicxty of the project's formal title,,"aivil

T | I TR | SRR

A

systems. But if such systems were themselves the products of a series of f '

':,, L ﬁish nobert L. and Vincent Ogstrom, vnderstan in g} f  Govern- -
- ments H‘%%gE% itan Reform Reconsidered (Washington, D.C.: rican Enter-
s o PElee Imstitute for ic Police Research, 1978). - 7 T L



These range from the philnaophical through the operatiana;xpsalms cf polica '
personnel work, but they exist nonetheless, e P , -

2

The very concept of “merit” proviéas> he researcher with almcve ﬁﬁ -
guidance in the area of empirical inqg4r§ "Msrit® iz a very general’
concept; almost Mo consensus exists in the reievant literature around
.specific deﬁinitions. A cursory. glance ut thosge writings suggests that
the debate over merit is gimilar in character to that-which centers about
‘other. g@neral‘cancepts Jike justice or egquality. Some judge a personnel
sysien “meritoriaua!ﬁ&f the means it employs in daaling with personnel are .
- job-gpecific, joksrelated, and Impartial. Others arrive at their ju&gments )
“after examining ends; for them, a system can be labelled "merit" if it~ = . ..
results in findifig a high gquality workforce, a racially and sexually ;e
balanced group of personnel, effective.snd efficient perfermance. any combi-
nation of those, or any of a host ot “other desired ‘results. —~The debate will
probably not diminish in_ in%&nsity in the near future, as perhaps, it should
“not. But, for the puxp&sEs of the civil service research project, the ;
- concept of "merit® was deemed too general and ail«ambracing to serve as a
founﬂation for amp;rical work. .

: Giv&n that decision, the problem ia unfortunately no clﬂser to
resolutiedi. - Most local jurisdictions do have a formal merit board, civil A
- servivé cammission, or similar group playing some role in local police . %dgf‘#

__.opersonnel affairs. However, those bodies vary along a large number of .
i charahteristics. ameng ‘them:

:f»ﬁ‘:: o

e formal organizatianal features (such as group size
and composgition, members' tenure of office, sources
of appointment, and access to staff and budgetary
resources); . - [
L oy s

" e authority possessed and exerciséd (i sourca. 1ts
generality or specificity, ané:%§9~instances of an&
reasons for its exereise); A

e fadministrative reapcnsibil ty pcssesaed and exerciaed;
and : ‘

§ uverall type ana gﬁasamter of the ;oke it p&ays in the

local_j{m;l 1Mv ;W'ej g&ﬁﬁﬁ ' e I

s Such wide Xariation, as amxually documénted in portions of ‘other resear&h
: jects, made it cguite clear that any simple, unidimentional defini-

[ tlons of "civil seivice systems" would be inappropriate to the actual o
situatiqﬁ, if not actually misleading. ,

T 1light of the fact that the existmﬂq raseareh 8upplies no clear e
\ and acceptable definition of "civil service systems," it was decided that-
those systemsfwbuld ha define& inductively. mhat is, rather than impoza

"1 gee Bossel, Aidrew W., *Local. Personnel Mana 0ty . 0
tianal Problems and g ‘Practices,” in Mppdedp 1 Year Sook 10
(¥ashington, D.C.3 Intérnational City Ma .m‘.;»n:

Eisenburg, Terry, et al., Police Perscnnel Bracti

Gov| tg (Washington, D,.C.3 ] %!
Pal ce and the Polie& Foundation, 1973).
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| pradcta:ninad specification oﬁ tha concept, data wuuld he collected on

“211 of the features listed above, "Definitions" of civil service systems

could then be constructed from the most meaniagful conrurxent va*iations

in those diffarent features. : ; , :

A= ST AR RIr SRS

Defining the output sechor of the tentztive model was an equally
wide-ranging but much simpler task. The literature containing the com-
ments most critical of the impacts of civil service systems on police -
personnel policy, police administration, and police operations can be :
divided-~in accordance with the impacts discussed-~-into three logical

-+ ¢categories: impacts on personnal practices, impacts on police adminisg~-
trative issues, and impacts on police pexformance.

. The first of these, the personnel practices category, is the most
wide~ranging. Civil service systems have been accused, by thelr various
eritics, of impacting negatively upon selection, recruiiment, training,
acmpensatian, promotion, assigmment, discipline, and separation policies
in police deparitments. In terms of che c¢ivil service research project;
~the research hypotheses to be tested are whether the various features of
civil service systems (as outliinéd above) relate positively, negatively,
or not at all o the actual practices of police agencies in~the areas
listed. Judgments of the "meritorious” character of those impacts can then
be imposed on the data by the analyst, in the 1ight of current standards of
profesni@nalism in police personnel work, .
{ The second category-~impacts on palice administfhtive igsues~~is
g ralated to, but distinct from, the first. Over the past few years, various
i obgervers of the police scene in America have levelled criticisms toward
what they see ag a lack of achievement in four major areas: building a .
police force reprusentative of the community it serves through affirmative
action, promoting the greater efficiency of policing by employing civilians U
in police work, promoting the professionalism of sworn police officers ¥
_through the institution of forial career development programs and, in .
" general, maintaining the continuing search for responsible styles of
policing through continued experiments with suggested operational innova-
tions. These criticisms can be recast into empirically testable hypotheses,
similar to those suggested above. That is, through analyses of data on
police activities and results in each of those four categories, the impacts
of th@ variaus civil sexvice system features can be calculated and aasassed.

" ~ Of course, the third general category raises the most basic question i
of all. One can argue, in accord with_the "public policy" intellectual é
' perspective on public administration,?5 that administrative programs or o
policies whicl do not generate impreved levels of delivered services are - ¢
unproductive activities--regardless of professional clamor for their adop- #
tion, The research hypothesis implicit in such arguments can be framed in Yo
" terms of the search for direct or indirect impacts of the civil service .
tyutum features on the affactiveness and the efficiency: of police performance. >

Figure 1 depicts, in the form of diagram, the hypothesas to be
axplored by the civil service research project.  The arrows. in that figans -
¢ are not meant to be exhadustive of aill possible impacts. In fact, their o

«*axiatenca and magnitude (and those for any others not speaifiaally includad} “ud

i 33 An excellnnt suumary statement of this perppective i- avai;qbzc fﬁ
# .~ in Ostrom, Vincent, The Intellectual Crieis in Ameri Buhlic Adminigtration
o (Univtr;ity, alabunaz ﬂhivcraity of*ilabamn Press, 1 "
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. Figure 1
CIVIL SERVICE PROJECT: GENERAL CONCEPTUAL MODEL
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ars anpdrical qnbstions, the answers to which are most appropriately left
to the analyses ol actual data. The figure is rather intended to present
the general logic underlying the entire 1nquiry, and to suggest the outline

Of the narrative to follow.

The second chapter of this report will describe the general method~
ologies employved during the course of the research project. Detailed :
descriptions are provided of the data collection tasks and instruments uti-
lized, o©f the rationale behind the selection of research sitesg, of the data
collected and the variables dcfined, and of the effects of nonmparticipation
on the guality of subsequent analyses. Chapter II is, in summary, devoted
to the techniques of inguiry. ' '

As suggested in the narrative .aboye, the history of civil service
reform is one usually characterized by discrete events which have come to
serve as benchmarks--such as Jackson's Annual Address of 1829 or the
Pendleton Act of 1883. Because many of these reform efforts were 1nst1tuted
through the passage of laws, Chapter III constitutes a detailed description
of the legal framework behind contemporary municipal police personnel systems.

Chapter IV moves beyond the legal framework to a description of what

‘actually exists. It documents in great detail both the form and the sub-

stance of contemporary police personnel systems from a behaviorial stand-

- point. That is, it is centered around the discovery of what sorts of

actors compose poiice personnel systems, what authorities and responsibili~

ties they exercise, and what general roles they play. In summary, Chapter

Iv concentrates on who does what, and to whom.

Chapter v and VI are more analytic efforts, designed to test and
assess the various hypotheses mentioned ahove. They take the features of
police personnel systems as dependent variables and attempt to assess the
impacts of characteristics of the policing enviromment (more specifically,
of local political configurations, of legal constraints, and of police

‘unionism) on those features. Chapter VII adds to the analysis by then

turning to the impacts of both the envirommental factors and the police
personnel systems on local police personnel practices and on police respon-
ges to the administrative issues..

In Chapter VIII, the issue of quality of police performance is the

main focus. Measures of the efficiency and the effectiveness of the police

in their roles as agents of law enforcement are discussed, defined, and
calculated. Then, those neasures are added to the model which is reassessed
to determine the impacts of the causally prior variables on the performance
measures. , }

The concluding chaptar provides two major bodies of information.

First, it recapitulates and summarizes the findings of the study most perti-

nent to both scholars and practitioners. Secondly, the chapter attempts
to suggest the most fruitful directions for subsequent research into that

, 'naceasarily complex auea, the locadl police personnel system.

i
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/. | © II. STUDY METHODOLOGY

: The Civil Service Research Project formally commenced on Novamber
'%, 1976. 7t began, as do mosi research endeayorg, with a review of the 3
/ pertinent literature on the study topic. Among the sources of literature E
// examined were collections at the following locationss 3

Amaxiaan Justice Institute, National Project to Develop
?olice Program Performance Measures, Sacramento, Califarnia

Charles E. Merriam Center of ‘Public Administration, Chicago,
Illinois ,

Indiana University, Blocmington, Indiané
- International Association of Chiefs of Pulice ‘
International City Hanagars' Association (Urban aa,a Systems)
vInternational Personnel Management Asso¢iation
4Nationa1 Civil Service League
National Criminal Justice Reference Service | | R {0
National Instituﬁp of Law Enforcement and Criminal Justicé‘ :
National League of Cities/U. S. Conference of Mayors
National bpinion Research Center, University of Chicago
Naticnal Planning Association (National Manpower Survey)

Tl ~ Police Foundation

United States Civil Service Commission, Buraau of Inter~
 governmenta1 Personnel Programs

United States Civil Service Commission, Library

rurtharmore. three of those sources (the National Planning Assoaiation, the
Iatarnational City Managers®' Association, and the Police Foundation)
lvqrﬁdiﬁuqu offered PAS the use of data relevant to the topic which they had .
peiparily collected in surveys of their own. Secondary analysis of s
: muwwruﬁlgnmmnﬂ.mnst helpful in sharpening the focus of the project and ta‘“¥‘f
reRolving ewrly study design issues. Furthermore, these sources provided .
i,ggg%ﬁﬁﬁhﬁﬁzbn fLormats which were duplicataa in the PAS calluatian ‘ ,»&”
" v . i N

3 . %he literature reviaw and the secondary data anaxyaeq qnitg ggéggépu
PR bmanght to light two major ‘conditions which proved important td
napt pf this- &articnlar ject. The first of these was the . una;,
of geome form of ciyil iﬂh system in Amarican municipalitieés. In
ffarent surveys unuduat-d‘bntwuan 1970 a#n8 1976, no fewer than &5
38 xta»anding uunicipal govurnm‘nts rqported the e"1atanct of civil




" 'service commissions in their cities. In a study more closely focused on
polics personnel matters, 84 percent of the resggnﬂing municipal police
‘ ts indicated that at %gast/samﬁ of their sworn officers were "under"
L a odvil service/merit system." €ivil service systems for city police are,
L ,quita q;uurly, the rule rather than the exception. _

: : vﬁimbut same study of police parsonnel affairs alsd suggeated, how-

b tvax,‘ghu;;municipal eivil service systems vary quite widely on some highly
i . signiffpant dimensions. The dimensions singled out for clozest scrutiny

3 revolvad aroun’. who had police personnel policy-making responsibility and
. who hai, fgr a serics of personnel functions, administrative responsibility.
- _Vgrzggianptwithin the "civil service“ respondent agencies were clear and
- 81G mv _ ‘

. @iven both the prevalence of some form of civil sarvice ‘in American-
poliaina, and the extremely wide variations in certain features of these

forme, the decir'on was made to utilize some form of random sampling pro-
cedure to select study sites. It was felt that a more stratmfied,,ciassic—
aliy nxpcximental procedure would have carried with it two major disadvantages.

Q: potential data showed every possibility of containing
‘more within-strata than betwecn-strata variation, thus
. confuging the meaning of any fipdings generated, and

' 0; impacts due to the lack of any form of "oivil service">
- system would be relevant only to a very small mmnority
of municipal jurisdictions.

Thgln c&nlideratians made it clear that a random selection piocedure for
ttudy sitas, and a definition of civil service systems tapping much more
than thair mere presence or absence, were both incumbent upon the project.

: " phus, in the initial proposal and during the planning stages of
thc inil Service Research Project, Public Administration Service targeted
& randop selection of 51 medium- and large-sized cities to serve as sample
. points for its data collection efforts.37 That collection of cities was
- chosen precisely bscause it constituted a random sample of the urban places
. - {of population size equal to or greater than 50,000) in which Americans
's were mest likely to reside. Complementing this reason was the fact that
7 resesrchers at the University of Chicago had been collecting data on these
.. oities for many years, and that contact and cooperation with them was es~
tablished in the earliest stages of project conceptualization. Thus, using
¢ the RORE sample promised a guantum of efficiency-in data collection and
'}-,thul ﬁﬁ.g@vnntagq over drawing A sample de novo,.

; - thﬁ results of the literature review also ma&e it quite clear that
e tﬂ-ﬁd ~~.,; study would have to extend its scope rather broadiy to cover
RET - An a ough and worthwhile manner. Chapter I has already out-
‘“upuptual basis for the data collection efrorts; suffice it to
- mt it was decided to seek data on the legal backgrounds of the -

0% systems encountered, on the characteristics of the study sites
it My local political structures, on the nature of local police
S 3sm, on the structures of the local police personnel aystemm. and on
o g@lian aﬁ%&%&ﬁﬂ, Ptﬁgrumd, ‘and performance 1evels,

,et al., Policn Personnel Practicas in state
mtm; D-ﬁ‘: FOIICG !OunaatiOn’ 197 3 ,.

‘,
5_




- The decision to study aity police departments and to exclude coﬁmty,,
state, and Federal law enfoircement agencies was also taken quite. deli-

“berately, One of the major goals.gf the project was generalization of

the findings based on an adequate base of comparable cases. While covnty,
state, and rederal level civil service systems are clearly topics worth

”&‘3tudying, the law enforcement agencies at each of those levels of goverri-
- ment perform very different functions in very different environments. In

the interaests of research gensralization and interagency comparison, the

sexvice systems.

study was limited to cities, their police departments, and their civil

. Data Collection Methods

‘Because the range of matters to be addressed by the project was

_ - quite wide, it was determined that a variety of data collection techniques
should be utilized to generate relevant research materials. More specif-

ically, five data collection activities were planned for each of the
selected cities: _ L v R LT e e

1. documentation constituting the legal framework for
the local police personnel operation which might
prove relevant to the topic were collected for sub-
sequent content anilyses;. S

37 - : : ; R
Thosz cities are the constituent members of the Permanent Com-
munity Sample of the National Opinion Research Center of Chicago, Illinois.
For more detdils on them and how they were selected, see Rossi, Peter H.
and Crain, Robert L., "The NORC Permanent Community Sample,” in Public
Opinion Quarterly, 32, Summer, 1968. The particular 51 cities are:

Akron, Ohio . Memphis, Tennessee
Albany, New York = Milwaukee, Wisconsin
Amarillo, Texas - Minneapolis, Minnesota

. Atlanta, Georgia Newark, New Jersey , SR
Berkeley, California = Palo Alto, California -
Birmingham, Alabama ~ Pasadena, California e

~--Bloomington, Minnesota Phoenix, Arizona

.~ Boston, Massachusetts Pittsburgh, Pennsylvania

Buffalo, New York : . St. Louis, Missouri
Cambridge, Massachusetis 8t. Paul, Minnesota

_ Charlectte, North Carolina . . 8%, Petersburg, Florida s
Clif%on, New Jersey ~~  Salt Lake City, Utah - - e
-Dulath, Minnesota : . San Francisco, California i
Buclid, Ohio '~ Santa Ana, Californiax , -
-fort Worth, Texas .~ San Jome, California ‘ < AN

" Fullerton, California Santa Monica, California A
Gary, Indiana .  Schenectady, New York - 4
Hamilten, Ohio . .~ Seattle, Washington - . S g
Hammond, Indiana SR South Bend, Indiaga = - : A
Indianapolis, Indiana - Tampa, Plorida = . 1 e 0
Irvington, New Jersey Tyler, Texas . e T e
Jacksonville, Florida - Utica, New York <
Long Beach, California @ = ‘Waco, Texas ot J o
Malden, Massachusetts ‘Warren, Mighigan 5

verbury, Conneoticut

" . Manchester, New Hampshire Wate ‘
‘ o BT ‘Waukegan, Illinois .~

L P
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2. documentation containing the results of formal or
informal negotiations with police officer unions
or associations were also collected for subsequent
content analyses; R

3. a standardized questionnaire on police policies and
procedures was delivered to the local police depart-
ment in each participating city, to be completed by
that person or those persons most knowledgeable about

- its contents; ' ‘

4. structured personal interviews on police policy-
making and local police issues were conducted with as
many of the following as would make themselves avail-
able to the field staff:

o the mayor or city manager

® the chief of police
e the city personnel director
®

the chairman, chairwoman, or executive secretary
of the civil service board or commigsion

® the director of the office of persomnel of the
local. police department

‘@ the head of the local police union or similar
. organization ‘ ' ;

of aduxse, whenever such an official designated a
surrogate or spokesman, the person so designated
became the subject of the interview; and

5. the annual repoxts compiled by the police departments
in the jurisdictions to be studied were collected as
possible sources of data on pclice operations unavail=-
able in any of the other sources. . ,

Por Steps 1 through 4, formal collection instruments were dev.loped.
Checklists of relevant items to be extracted from the legal materizls and
from the bargaining materials in the context of content analyses were con~
structed by PAS staff members. These checkliatg are reprinted below ay
Appendices I (the legal documents) and II {the bargaining documents).
Survey instruments for Steps 3 and 4 were also developed internally, /and

‘were subjected to a three~stage review and refinement procedure, whw’ein:

S ' T IS S 7

1, ' refinements were made following the criticisms offered
in an internal review by PAS staff members experienced

- in either police or personnel administration, ox both;




2, additi:cmal refinemunts were s made A-lwing the

*\Aexiticisms offered by a panel of'extexnal readers;aa‘and ”’”’ﬂ 

3. final refinements were maﬂa follawing field teating |
in four atudy sites.. : ,

: The £inalized survey instruments used in the,pxojaat are. :eprintad"'
in 2ppendices IXII (the departmental questionnaire) and IV (tha perscnal

interview schedule).

. During the early spring of LST?, it was decided to utilize preri~
enced PAS staff members to conduct the field work and data collection
tasks. Toward the end of prepsring them for that task, a day-and-a-half

training and orientation sesaion was held which consisted of three primary

components. The:first component was s "Project Introduction” which in- ',
cluded an overview of the development of the project, a brief history of
civil service reform, and a discussion into the nature of contemporary

- eivil service problems and issues, This part of the training program also

included a digcussion and definition of the intended roles and responsi-‘
bilities of each project participant. . _ '

The second component of the orientation session examined the re~
search deszgn and the survey instruments and included an item-by—item re~
view of the Survey questiommaircs ' ‘ , . ,

The final portion of the training session dealt with selected pro~

cedural and administrative matters considered important to the project's

‘smooth operation. fTopics included cost considerations, document distri-

bution, surrcgate interviews, and the d;sposition of data ccllection ,
problems. o , ;

The decision to. employ regular PAS staff membars to collect the
data in the on-site vigits was taken quite deliberately. 1In the early
stages of the project, it was anticipated that staff members' extensive
experience in public adminiatration wnuld ba of positive benefit in at
least two regards:

1. they could quite easily and quickly resolve ambiguitiea
in survey questions in a maaner so as to generate clear
and -reliable responses; and , ‘

2. they could make independent observations of the lacal
- scene while they were on site and could record these
in a series of field reports-~this could add a qualii-
tative background feature to the statistical findinas

of the mtudy.» ‘ .

38Those external reviewers were: Terry N. Clark, Assaciate ?ratcn- .

sor of Sociology at the Upiversity of Chicago; Michael P. Gardner, Director

of Personnel.for the Hoston Police Department; Thomas F. Hastingsz, Chief |

of Police, Rochester, New York; and Chaxlex onwn, 8ta££ Aasociate for the

~Police ExecutiVe Raaearch Forum.
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Tn retroapect, it is cleaf' that this strategy was sound. Because
, yof the quantity of data sought and the primscy given to its collection,
/°  the gqualitative observations and comments varie&?a@éely due to the press
of time and availability of essential local actors. On“Bzlance, the con-
textual detail provided by the PAS regular sta#f strengthene&'%hn qnallty
of tha survey results.

Actual ‘field work'aﬁﬂ é&ta ‘collection were undertaken between
A April and September of 1977. As mentioned above, all interviews were.sgon-
o _ducted by members of the PAS staff, who also analyzed all decuments. The
.. information which could be quantified was transferred to punched cards for
analysis at the Computation Center of the University of Chicago. However., -
; T ¥ 5 ) ofiginal documents-and sources were retained to enable the pezfnfmance
. of qualitatlve analyses, wheneVer such were appropriate and Hissential.

o The most successful method used to enlist city participation was
- a letter of introduction followed by persconal telephone contacts. The
A letter of interucticn was ordinariiy addressed to the mayor or city
: -manager and explained the purpoge and scope of the prcject (a copy of the _ -
letter is attached as Appendix V). The letter also explained that for its
participation each city would receive » comparative profile of “its personnel
practices.- This incentive proved to he attractive to many of the cities.
- About five days after mailing the introductory letters each city was con-
;@@z*’hacted by telephone to schedule the actual staff members’ VlSltS.

E;;":'ﬁ‘ ~bity Participation and Response Bias

' Data from one or more of the rtollection activities were gathered
in 42 (82.4 percent) of the 51 cities in the initial sample. This par~
ticipation level exceeding 80 percent is a quite acceptable result for such

~a research endeavexr. More specifically, the results of the various acti-i-
ties were as follows: - . .

® civil service or personnel-related laws (whether
~at state, county, or local level.) which were
[ ‘relevant to pclice personnel were collected 1n
S R 36 of the 42 c;ties.

e documents embodying police 1abor;managehent
agreements (contracts, memoranda of understanding,
etc.) were collected in 31 of the 42 sample cities:

? Lo - B “campleted police departmental quest;annalres were
S returned by 41 cf the 42 cities;

Cat o 197vpersona1 intexviews were conducted with local

- police system actors with a minimum of three and
e a maximum of six. persons in any given city, distrib-
. uted as follows:

20




Urban Chief Exjoutives e T3

] .
@ Chiefs of Police : T AR e
= '@ City Personnei Directors R 3¢ N
- @ Civil Service Spokespersons - - e 28 R .
e Police Personnel Officers , 4 .
e Police Association/ﬂmian Leaders - ‘ : 42 S
® .Others ) ‘ . L
e e = : _“"‘_ : : .7 ' ﬁ?p &nd

,,,,, s

paliae &epartment annual raports were provided by
-agencies in 29 of the participating cities. e =
, Because the data for the civil servica.research project wﬂrn,ﬁola ‘
1eeted on a city basis and because the city (or the city police acpartmeat)
serves as the.unit of analysis in gibsequent chapters, it seems nost
tinent to eéxamine in some detail Yhe effects of nonresponse or non i-
cipation on the quality of the gata base, More specifically, the question
to be addressed is whether nsuparticipating cities differ in some systema-
tic ways from the partxciganga ‘56 as to wast serious doubt on the qcnaralizw
ability of are £indings to come. - . ) _ ,
Data for each of the 51 citles in the sdmple were collect‘d in
order to test for the effects of nonresponse and its associated bia;tl i
Nine variables, generally demographic or socio-ecconomic in nature but qulte
_plausibly linked to police performance, wers selecte& for thess'tgﬁtt%
Those variables were: ,§‘>\\

. _Estimated Eoyulation Size in 1973 o | C N
Tyve of City Government - : S o
Pexcent‘Changewin Popnlaﬁion; 1970-1973 kS

Percent Nonwhite, 1970 A
Percent Under Age 18, 1970

- City Revenues (From Own Sources)

Number of City Employees B e ,l‘;'zimgl

" (¥ N" S

_ner Capita Income
¢ Percent at or Below the Paverty Level

The actual data items. for these entries were extracted frdm the 1!9‘ L
1977 Municipal Year Books of the International City Management hsaﬁdéhtion.,;;
However, it should be noted that most of the data encountered in ths&s books !
are extracted fram the biennial census or from its update»atudies. e “§

\" .

The ststistxc used tc perform Gests for nonresponse hia: iﬂ agllﬁd \\
chi~gquared (X“). Essentially, this statistic calculates ¥ £ the

ternal distribution of cases in a contingency table is significant}s
~ ferent from that which one might encounter purely by chance. Morgy ,
ically, chi—aquara calculates the difrerences between tha amtua& w5

z;‘ﬁ\
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expected distributions and then ‘tests how likely that difference is to ba 5

If that likelihood is extremaly low, the finding is gaid ta
Le statistically gignificant. :

“encounterad.

By statistical and scientific convention, "extremely low" is de—

fined mathematically as a probability equai to or less than 5 chances in
106 (p £ .05, in technical terminology).

x? = 1,959 with 2 degrees
of freedom; p £ .40
{not significant)

%2 = ,429 with 2 degrees
of freedom; p £ .90
(not significant)

72 = 03 with 2 degrees of
freedom;
P& «95 (not significant)

x% = 3.569 with 2 degrees

of freedom;
p ‘, +20 (not signif:.cant)

X% = ,826 with 1 degre:
of freedom;
P 4 .50 (not significant)

\4 x2 - 2.310 with 1 degree
of . freedom;

. P g +15 (not significant)

22

Partici-
: pated
City Size, 1973 ' )
250,000 + 20
100,000 to
250,000 9
50,000 to
100,000 13
Government Type
Mayor-Council 24
Council~Manager 17
Commission ' 1
Percent Change in
Population, -
3 .
- 2% 22
- 2 to 2 10
2+ 10
Percent Nonwhite,
1970 .
0~ 6% 15
q7 - 20 14
21 + 13
Percent Under Age
18, 71970 |
324 21
32%+ . 21
City Revenues from
Sources (millions o%ﬁa
dollars) o
$35 21
$35 + 21

Declined

O WO
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.ffreedom, o 0 = 2,000 1y

Partici~ s
_pated Declined

Number of City Em-

| | gloxees
x? = 2.053 with 1 degree of

6
P & +20 (not significant) 2, 000 o . 28 3
B x ‘»_k‘  Per Capita Incame S - o g
x2 = 3.141 with 1 degree  Over $4,000 23 2 7
of fieedom; - Under $4,000 i9 - -7 LR
P £ 075 (not significant) ~ T : o e
' : - _ 13
_ , . Percent at or Below 5
o | Poverty Level | g
X% = 2,070 with 2 degrees 13 4+ ' 08 0
of freedom; ' 9 - 12 14 4
P & «45 (not significant) c - 8 20 3

The findings from those individual tests can be summarized rather
succinctly at this point: on none of the test variables was the distribu-
tion s;gniflcantly different from what might have been saxpected purely by
chance. That is, the regults of the variocus tests, taken individually or
together, indicate that ¢ significant biases are injected into the data-~
and no significant obstacles to accurate generalization interposed--by the
failure of 9 of the original 51 cities to participate in the Public Adminis-
tratlon Service research project on civil service systems.

" The methods of data analysis utilized throughout the civil service . .

‘research project constituted a deliberate and self-conscious mix of quali- -

tative and quantitative styles. The very nature of a study of policy or .

- program impact, such as this one, demands such a combination, for it pre-

P

inexpensive, good or bad? To answer such questions is to go beyond ‘the -

-~ In quite gncther,context, Coulson hag stated;

supposes two related but distinct analytic activities, On the one hand, o
the analyst must follow the prescriptions of Bish and Ostrom: evidence = =
must be gathered and weighed to discover what has happened, to whom, under
what circumstances and with what results., To answer such questions with B
any precision, one must nepessarily deal in statistical terms. Thus the

results of the application of the techniques of cross tabulation, correla-
tion, and multiple regression to the information gathered plays a key rale K
in the chapters which follow. , i

on the other hand, the policy analyst cannot afford to lose siqht
of the "bottom line” of his or her work. The ultimate guestion to which o
most policy studies are at least implicitly addressed is normative im .
character: is the policy in question a success or a faiiurt, -postly, or

realm of statistics and into that of profecsional experience personal f'fiﬁ
values. It requires one to inject substantive evaluations into statiitiuai- *
measures. The subsequent narrative inclndes these as well. i




*The use of applied mathematice in its relation to
a physical groblem invalves three steps:

i, a dive from the world of reality into the .
world of mathematies,

{*éo, : | i ii. a swim_in the world of ﬁathematics;

iii. a climb £from the world of mathematics back
- ¢ into the world of realggy, carry;ng the pre-
o Lt ~diction in our teeth.”

In much the same vein. the report which follows probes the worlds of statis~ ﬂ
s tics and public administration in its search for the impact of civil service
b systems on urban police administration.,

39Coulson, C. A, The Spmrit of Applied Mathematlos (Oxford:
Clarendon Press, 1953).
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IIT. THE LAWS AND URBAN POLICE PERSONNEL sysmns |

This chapter examines the ‘legal framework behind contamporary
municipal police personnel systems. Although in their origins, many local
laws governing merit systems tended to be influenced directly or indirectly
by the Federal model so that certain common features can be perceived among
them, the analysis of laws undertaken in this study revealed a wide diver-
sity in many important provisions. This diversity is further compounded
- by the complexity in many settings of the nature and structure of the legal
framework se, For example, local civil service laws may operate within
" a broader ramework of legal requirements which often emanate from higher
levels of government and are embodied in suchk diverse documents as consti-
tutions, charters, statvtes, ordinances, and administrative rules and
regulations having the force of law. The task of a clear identification or
isolation of those "civil service" aspects of the legal framework is also
becoming more difficult by the emergence of a body of parallel laws regard-
ing collective bargaining, equal employment opportunity, and laws which
establish special disability and retirement systems and training networks
for police officers. These laws variously conflict or compete with, com~

plement, or otherwise impinge upon certain characteristics of municmpal
police personnel systems,

During the course of this study, PAS was able to collect and analyze
the basic civil service (personnel) laws from 36 out of the 42 cities that
participated in the project.  In many cases, more than one type of document
(e.g., state law, city charter, or ordinance) was relevant to a given muni-
cipality; in such cases, data were extracted from that document which super-
seded the others in legal standing. In most cases, the laws analyzed were
identified by local authorities as the ones which provided the basic legal
foundation for personnel administration in their particular jurisdictions.

The analysis of these basic civil service laws which follows is not
intended to be an exhaustive examination into all of the laws impacting
municipal police personnel adminigtration. Rather, it is an attempt to
identify specific aspects of the basic civil service laws which influence
‘or determine municipal police personnel administration standards and struc-
tures, Specifically, the .bagic civil service laws were analyzed to find
- answers to the following types of questions.

® Do the laws mandate personnel administration based
on merit principles? '

® To what extent do merit-hased laws cover police
nersonnel?

® What is the nature of the organizational arrange- -
ments mandated or parmitted by law?

;“0 What group or persons are given legal responsibility

for setting personnel policy and opr tating the per-
- sonnel system?

25




- moting economy and efficiency in government.
‘laws contained provisions guarding against political corruption and em~ .

Aivﬁlst Congress, 5

Answers to these guestions should clarify the extent to which civil

service laws influence or govern the behavior and activities of officials

responsible for making personnel decisions affecting municipal police ad~
ministration. They should also indicate the amount of authority legally
possessed by different officials and should indicate the nature and scope of
legal forces operating on municipal police personnel systems. In short,

the analysis of the legzl basis should provide the initial basis for evalu~

ating the relationship between civil service personnel systems and police
adminiatration.

A Civil Service Reform

The State of New York passed the first state civil service law in

1883, At the local government level, the first municipality to adopt a

civil service law was Albany, New York, in 1884. By the early 20th century
civil service systems based 23 the merit principle were established in many
stata and local governments., Since then, they have grown in numbers at

a yvery rapid pace, so that by the contemporary era they have become almost

' ubiquitoua.

As stated in Chapter I, merit-based personnel systems were a product
of a reform movement aimed at eliminating goxgrnmental corruption and pro-
Thus, early civil Service

phasized employment practices (i,e., open, competitive examinations) aimed

. at securing a competent public work force. The original models provided
””watchwdag roles at both the front and back doors of public employment and

an active monitor's role with regard to a wide spectrum of conditions" of

.8ervice.

Although the principle of nonpoliﬁical, merit based employment has

- remained essentially intact over time, the concept of what constitutes a‘
. modern merit system has changed. ' For example, the Intergovernmental Per-

sonhel Act of 1970 established the merit approach as public policy and em~
bodied the following 835 broad merit principles as the foundation for per-
sonnel administration. ‘ :

1. Recruiting, selecting, and advancing employees on the
bagis of their relative ability, knowledge, and skills, .
inciuding open consideration of qualified applicants for
initial appointment.

2, Provading equitable and adequate compensation.

3. 'Training enployees, as needed, to assure high~
quality performanCe.

4. Retaining employees on the basis of the adequacy
of their performance, correcting inadequate per-
formance, and separating employees whose inadequate

- performance cannot be corrected.

- 40por a history of civil service reform in state and local govern~-
ment, see Kaplan, H. Elliot, The Law of Civil Service (Albany, N.Y.: Matthew
Bender & Company, 1958), pp. 24-=29. Also, U.S. Civil Service Commis~
gion, Biography of an Ideal (U.S. Government Printing office, Washington,

Coy Igggf

41Vaughn, Robert,; principles of civil Service Law (New York: Matthew

. Bender & -Company, 1976,pp. 1-33.

42Intexgovernmenta1 personnel Act of 1970. Public Law 91-648,
ll, January 5, 1971. 26
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5. Assuring fair treatment of applicante and employees

L i
in all aspects of personnel administration withaut R 1
regard to political affiliation, race, oalcr. national g4
origin, sex, or religious cread and with proper regard LA
for their privacy canstituticnal rights as citizens. fﬁ

6. Assuring that aaployees &ra prutectad uqninxt coercian 3 3
- from partisan politic¢al purposes and are prohibited from .
using their official authority for the purpose of intexr-
fering with or affecting the result af an alauﬁion oxr &
nomination for office.,‘

Although the above provisions can ha interpreted in dirtarﬁnt uayt, IR
many of today’s observers believe that modern merit systems should be con=- o
cerned not only with traditional employment practices but with the entire
range of personnel management from egual employment gppartunity, to career i
development and training, to collective bargaining.4? The guestion them = .°
posed is to what extent are today's urban police departments governed by - S
civil service laws and how well do thesa laws meet modern merit stnndards? R

B. _Types of Systems and Their Coverage

4
There is no doubt that the majority of today 8 civil service lawa y Kj
emphasize merit based personnel systems, at least in the traditional sense. |
In the majority of cases PAS analyzed, the merit principle was mandated by . =
 general provision of law to be the focus of local personnel structures. =
For example, specillic legal provisions mandating or permitting merit-based
personnel systems were contained in 80.5 percent of the laws analysed.
Further, such merit provisions were usually accompanied by soime type of 1
statement protecting employees from paxtiaan political coercion. Such R
statements were found in slightly over &3 percenﬁ of thn laws analyzed. DR

. Even if some laws dia not contain a direct statement mandatinq a
merit personnel. system, the vast majority of the laws were clear in their =
- mandate for merit based hiring practices., Over 94 percent of the laws con~  «
tained provisions for job specifications or position descriptions, open = ..
job and test examination announcements, and standaxdized certifiaa&ion prow;
cedures for hiring. , :

Ganerally, these merit oriented persannel lawa apply ta all juxiuw
- diction employees including police personunel. This situation occurred in i
- 86,1 percent of the cases studied, indicating that the police are qunerally ‘
.being governed by the same personnel laws &s “ﬁﬁfﬂﬁﬁﬂiﬁ%ﬁﬂf%ﬁ%ﬁ ea‘s s
More specifically, 36.1 percent of the cities studied had pers
which mandated civil service coverage of all sworn pexsonnel amd
tional 50 percent had laws which covered moBt of the sworn nanks.
fair to assume that the vast majority of sworn persoptel in tha grouwp
. cities affording only partial coverage fall under maxitmoxiamhoﬁ'pqx:eunua
systems because the positions which are most often eéxempt from o .
typically those of the chief of police, and, in some cases,
immediate support and command staff.) This finding of the
_coverage to sworn personnel by general civil service laws g
émployee populations becomes partioularly important. bo-a
~ reform or adjust police parsonnei structures in iaa&aﬁ
- government agunci:s.

 gystems, gee U.B. Civil Service Coumission
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s determine the substance of these civil service laws in‘relation

a to traditional merit concepts and the extent to which they contained more can? '}}
" temporary components of merit based personnel systems, each of the 36 laws B

“were analyzed. Table 1 lists 16 provisions that were specifically examined,
and although they are not all-encompassing, these provisions present a rep-
resentative picture of personnel functions that have stood over time, as well
as those which are extended toward elements of contemporary focus.

 As can be seen from Table 1, the civil service laws analyzed are
clﬁar in their mandate to establish personnel systems that require public
“emplovees to be recruited, selected, and promoted on the basis of merit and

f "eompaﬁition; and that provide mechanisms and mandates for protection against
- partisan politice and arbitrary separation. Variations from these core

provisions deal with pay schedules, Eringe benefmts, peraonnel 1nvestiga—
tions, and performance evalnation.

- Equally important, however, is the fzndmng that gome of the elements
- considered essential to modern personnel management are not .addressed in

the majority of civil service laws. For instance, provxsions for training
and career development and labor relations appeared in less than one-third

of the laws analyzed. Similarly, provisions calling for affirmative action
or equal employment are clearly mandated in only about one-fifth of the

laws studied.

o These latter activities are more likely to be governed by a separ*
- ate body of law., Tor example, at the Federal level the Equal Employment
Opportunity Act of 1972, which amended the Civil Rights Act of 1964, ex~

‘tended civil. rights coverage to state and local governments.

: : ~In addition, the majority of states have fair employment practice
.,laws which prohibit discrimination in empizyment on the basis of race, color,
- national origin, sex, or religious creed. Many states and cities have
established fair employment practices commissions or human rights commis-
siong which serve as enforcement agencies for these statutes, Similarly,

~ the majority of states have lawa setting forth collective bargaining rights
and processes for public sector employees in general, and police personnel
in particular. In addition, many states have established amployer~employee
‘relations commissions or similar agencies to oversee collective bargaining
‘laws. A preponderance of states have legislated training and gelection
standarde for police officers, and many states have established police B
officer standards and training commissions and provided them with certifi-
aatioﬁ and campliance entorcement powers.

' ‘The above examples illustrate the 1ega1 complexity which surrounds
urban police personnel administration. It is well documented that the
practical application of these separately based laws often lead to conflict.

‘?hiwhnrﬁ is no doubt, for example, that the standards of selection established

by agencies such &8 the Equal Employment Opportunity Commission have had
Aubgtantial impact on civil sarvicq practices; this is particularly the
‘okse with respect to the use of written examinations, considered by some .

;?,,to be one ot tha keystones of public personnel systemsg

o - the nature and effects of job. qualificatians are another area whare
‘ aonﬁliat abounda. - Job requirements for military service, senjority and

' work expsylence, ph sical and strength standards, education, and the ab-

o tnﬁaa at grtminnl history racordn aontinue to be subjects of controversy




Table 1
CoL s ANALYSIS OF CIVIL SEHVIGE ‘LAWS
, SE&ECTED PROVISIONS LISTED IN ORDER OF FREQUENCY MANDATED

Stanc@ in Law ; ' ;

= Not Not
Mandated ?ermxttea ____Addressed ' Clear
Number Percent Number . Percent Number Percent Number ~Percent
Provision for certification A e ST i |
procedures . 33 (91.7) 3 . (83 0 ( 0.0) 0 (el
Provision for promotional - e | |
process _ 33 (91.7) 3 ( 8.3) 0 ( 0.0) 0 {(0.D)
Provision for job/examina~ : : ‘ o
tion announcement. 32 (88.9) 3. ( 8.3) 1 ( 2.8) 0 (0.0)
 Provision for job specifi- | | .
- _w cations or positxon descrip— N :

I tions ‘ ’ 31 {(86.1) -3 {( 8.3) 2 ( 5.6) 0 (0.0)

| Provision for rules and = | | |
regulations , 31 {86.1) 4 (11.1) 0 ( 0.0) 1 (2.8)

 Provision for layoffs .31 (86.1) 1 (2.8 4 (11.1) o (0.0)

Provision for grievance and ‘ : . : Lo : ,‘/ L : :

' - appeals .23 (63.9) 0 (0.0) 13  (36.1) o (0.0

.  Provision for protection ' "H N | '

§ _ against partisan political S , C o S

- purposes 21 (58.3) 2 ( 5.6) 12 (33.3) 1 (2.8)

: - Provision for sélection v ' : : ‘ ~,‘: | o .

| standaxds 21  (58.3) , 10 | {(27.8) 5 §%3¢9) o (0.0}

| provision for pay schedules 20 (55.6) 0  {0.0) 15 (41.7) 1 (2.8)

Provision for perfnrmance ' : : s o o e
evaluation 20 (55.6) 2  ( 5.6) 14 (38.9) ¢ - (0.0)
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- TabZe?Zv(confindgd)
; Stance in Law 3 ——
. " i v L “Not ‘ . Not
Mandated Permitted Addressed Clear

Number Percent Number Percent Number Percent fﬂumher"“ﬁe:céng

Provision for intéinalrper-f B ~ o , ‘ .
‘sonnel investigations . 17 (47.2) 12 (33.3) 7 (19.4) 1 . (0.0)
Provision for trainihg or e - | ' : '
career development _ ) 11 (30.6) 1l { 2.8) - 23 (63.9) 1 (2.8
Provision for labor- , ,, : |
management relations v 10 (27.8) = 2 ( 5.6) 23 (63.9 -1 (2.8)
Provision for equal employment v '
or affirmative action 8 (22.2)- 5 (13.9) 22  (61.1) 1 (2.8)
Provision for fringe benefit plan . 4 (11.1) 2 { 5.6) 29 (80.6) 1 (2.8}
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amoing such groups as labor unions, women and minorities, veterans' ozganiza» |
. tions, as well as traditional civil service advocates. Fach of these diverse
- groups turns to the law to support their viewpoints. -

Ther> can be little question that municipal police personnel sys-
tems must be operated within a legal framework which is extremely complex,
potentially controversial, and which many times defies resolution through
administrative channels available to local officials. Increasingly this
has led to relying on the courts for determination, resulting in yet another
-enlarging body of law--judicial case law. / 4

C. _The Legal Basis for Organizational Arxangemen .8

‘The organizational arrangements fox municipal personnel systems have

- bben the subject of continuing debate, much of it centering upon the struc~

ture and amount of independence of the personnel authorities. Legal provi-
sions can dictate or significnntly affect the way personnel gystems are

. oxganized and controlled. Some of these include the method of appointment

of those persons responsible for personnel operations, the presence or
absence of a board or commission and the degree of its independence, the
amount of political insulation provided to persons responsible for psrsonnel

- operations, and the amount of specific power granted to personnel authorities.

- The following discussion cmnsiders the legal basis for these and other orga~
‘nizational factors.

‘ 1. The Prepondermnce of Clvil Service Commissions. The lawg clearly
‘favor organizational configurations which include some type of civil service
commission or analogous personnel board. Over 80 percent of the laws ana-
lyzed provided for ‘the eptablishment of some type or form of personnel com-
migsion. While some nime of these organizations operate at the state or
county levels, the great majority are established as city, level agencies.
Furthermore, the law egtablishes a consistency of operation; the level of
government (state, county, or local) at which personnel policy-making author-
ity is vested also tends te be sge one at which administrative responsibility
for personnel operations rests. Only a few of the laws analyzed called
for an execwtive-centered personnel approach that placed responsibility for
perSO'wel operations entirely under the city's chief executlve officer.

~ The laws frequently speak to the composltlon anﬂ terms of civil
- gervice boards in several ways. For example, the majority of the laws
exariined set forth the size of the commission and a sizable minority re-
gquire board members to be residents of the jurisdictions they serve. The
lawg often set forth requirements which a‘fect the relationships between

. the board and the city's chief executive. ®or instance, the maiority of
the laws prescribe that board members are to serve fixed and overlapping
terms of office. This provision is intended to reduce the likelihood that
a chief executive might dominate the board during the executive's term of
office. BSimilarly, a sizable majority of the laws set forth a non-~ or bi~
’partisanship requirement Tor board composition.

S The laws clearly favor appointment as the methad of selection of
. boand members: 29 law call for appointment of board members; only onse
law mandated election of board members, Six laws set forth other salection

k 45The correlution*between policy~making level and administrative
level is quite strong and statistically sig...ficant, at r = .743.

7
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- practices. In the 29 cases where members are appointed, their source of

B appointment is generally the chief executive, usually the mayor ox city

‘ manager, This method is favored in 15 out of the 29 cases calling for
appointment of commission members., The power of the chief executive to
appoint commisgion members is often restricted, however. As mentioned
earlier, the most common restrictions tend to be appointment of members to
fixed or overlapping terms, the non~ or bi-partisan requirements of boaxd
members, and appointment by the chief executive subject to confirmation by
the city council. 1In some instances, commission members are appointed
directly by the city council: a procedure found in about 20 percent of the
laws examined, A slightly higher percentage of the laws set forth a vari-
ety of other appointment practices. '

In summary, our analysis clearly indicates that, more often than
not, the organizational arrangements for municipal personnel systems in-
cludes the formation of a local board or commission. Although the member-
ship to local civil service commissions are often established through ap-
pointment by the local chief executive, he is not usually granted unlimited
powers of appointment. It must be remembered, however, that within these
general characterizations many variations exist.

@& The City of Pasadena, California, for example,
has no legal prescription for a board and none
exists. - ‘ ‘

R T R T e

® At the other extreme, the Jacksonville, Florida,
personnel system operates within an organizational
framework that includes an independent and popu-
. larly elected civil service board.

® The City of Pittsburgh, Pennsylvania, is mandated
by state law to establish a civil service com-
mission to oversee personnel operations within the
City. The Pennsylvania statute also grants the
City's mayor wide latitude in appointing commission
members.

@ Members to the Jefferson Counkty Personnel Board

' {Birmingham, Alabama) are appointed to their posi-
tions by a Citizens' Supervisory Commission. Mem~-
bership on the Citizens' Supervisory Commission is
prescribed in positional terms by state law and
includes, amwong others, private citizens, public
officials, representatives of the business community,
as gell as union and government employee represen-
tatives.

Regardless of the variations and extremes which are legally prescribed,

- most civil service arrangements incorporate a system of organizational
and legal checks and balances that are intended to neutralize political
activity and that tend to limit or dilute the authority of chief executive
officers in personnel management matters.

2. Personnel Directors. The laws definitely favor the appointment
of & personnel director, somectimes referred to as Secretary or Executive

32




w\‘.:‘-;fj‘: .

oy

R

Secretary to the civil service aommission,‘éu administer personnel opera~
tions. . The appointment of a personnel director was legally mandated or :
permitted in over 90 percent of the cases examined. About 54 percent of ;

~ the laws vested the civil service commission with the power to appoint the

personnel director; a much smaller percentage of cases gave the chief sxecu- 5
tive this appointive power. , R

Only a small number of laws spelled out education or experience
qualifications that are to be used by commission members to make their
selection of a personnel director. For the most part, the laws were also
silent on subjects such as the personnel director's term of office or the
specific procedures governing the selection of this officer. I

More often than not, the'ﬁersonnel director's administratiVe rela~
tionships with the civil servicz commission or chief executive are prag-

eribed by law. Ne=rly 69 percent of laws stated the personnel director

was to report to the civil service commission, while only about 28 parcent>‘
provided that the personnel director report to the chief executive. '

0f course, there are a large number of factors which affect the
role of the personnel director. The powers and authority granted to or
assumed by the personnel director, previocus experience and professional - _
competence, and indeed, the individual's personality are just a few of the
less tangible factors affecting the role of personnel director and the de~
gree of independence actually exercised., Nevertheless, there can be little
question that the legally prescribed methods of appointment and the per-
sonnel director's legally defined reporting relationships are weighted in
favor of granting the personnel director a considerable degree of indepen~
dence from the city's chief executive officer. ' :

D. Policy Determination and Administrative Responsibilities

This segment of the legal analysis sought to determine which govern-
ment officers are legally assigned responsibility for setting personnel
policy and administering day-to~day personnel operations. In order to
answer this question, the laws of 36 cities were examined to determine who
was assigned legal responsibility for setting policy and administering 15
important personnel functions. Table 2 depicts the policy-making and ad~ . °
minigtrative decision-making patterns as prescribed by law for each of thuse
personnel functions.

The first column. of the table lists the persconnel functions; each
is considered an essential component of modern merit-based personnel sys-
tems. The second column indicates, in terms of percentages, the number of
times a particular function was mandated or permitted by civil service laws,

At this point it seems worth repeating two earlier findings. First,
as the data in column two illustrate, there is a heavy legal emphasis on -
traditional personnel activities, particularly those related to the hiring
process. Second, the civil laws are lavgely silent on several essential
personnel functions. Included in this latter group are fringe benefits, \
labor management relations, employee ethics and conduct, training and careex
development, and equal opportunity provisions. ‘ S . -

. The third column of the table names the actor or actors identified
most frequently in the laws as having policy-making authority for specific
personnel functions. The final column lists the actors accarﬂed legal
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Personnel
Function

“Certification
"Process

Promotional
Process

Job/Examination

- Announcements

Rules and
Regulations

Job Specifica-
sions/Position
Pescriptions

‘Selection Standards

Work Force Reduction
Process

- Appeal Process

‘Performance

Evaluation

Pay Schedule

"Employee Ethics

and Conduct

Equal Employment/

Affirmative Action

PERSONREL POZICY-MLKING AND

Table 2

ADMINISTRATIVE RESPONSIBILITY PATTERNS

Percent of
- Cases
Addressed

by Law

100

100
97.2

~9?*3:f
94.4
88.9

80.6
63.9

6l.1

55.6

38.9

36,1

Not specified

Actors Most
Frequently
Assigned Policy-

Making Authority

Civil service board

Civil service board

Civil service board

Civil gervice board

.Civil gservice board

Civil service board

Ciwvil service board

Civil service board

Civil service board - -

Legislative body

Not specified

Actors Most Frequently
Assigned Administrative

il

Responsibility
Personnel director

Personnel director

Personnel director

Personnel director

- Personnel director

Personnel director

Bersonnel director/
department head

Personnel director/
gupervisor

‘Personnel director/

supervisor

- personnel directtor
- Not specified

Not specified




. Taqble 2 (eontinued)

Percent of

~ Addressed
by Law

Personnel
Fuanction

Training or Career
Deyelopment '

Labor-Management
Relations

Fringe Bénefits

.§€

Qcﬁo:avﬂpst~v
- Frequently
Assigned Policy~

' Actors Most Frequently
Agsigned Administrative

Making Authority
'got specified

Not specified

Not specified

ReapOnsibilitY -

'Notgpecified* E

f'th-specitiéd
Wot specified




»e - i — b 4 Y - p D S o P G AR NV
v

rnvponnihiiity for administering these essential personnel functions on a
day*to-aay banix. , '

As the table indicates, the civil servite board and the perscnnel

' director are generally prescribed by the laws as the primary actors in

formulating and administering important components of municipal personnel

', programs. The laws generally prescribe a division of work wherein the
"oivil service board sets policy and the personnel director is legally

izag:gaibl« for the day-to—duy ndministration of the personnel activitxes‘
sted. | _

These are, of course, the central tendencies in the data; varia-
tions across the study sites do exist. Nevertheless, those variations are
patterned in such a way as to suggest that the function of the law in police
personnel matters is still the traditional one of protecting public employees
from local chief executives presumed to be politically powerful. PFor, in
those cities where the law vests policy formulation for more of the police
personnel functions in the civil service commission, it is also the case
that the prerogatives of the urban chief executive (to appoint and to be
responsible: for personnel directors, to appoint civil service commissioners)
are more limited. Conversely, the more discretion enjoyed by the urban
exacutive, the teW3§ the functional areas where policy is the prerogative
of the commission. Given the findings depicted in Table 2, it is clear
that the law exists (at least implicity) to provide “checks and balances"
in the local police personnel system.

: Eu Stmmary

The analyais of basic civil service. 1aws gQVernzng personnel manage—

" ment in 36 urban areas indicates that the usual legal foundation for today's

municipal personnel systems is some form of civil service law which generally
covers all municipal employees, including the vast majority of sworn police
personnel. FPor the most part, these laws contain general provisions call-
ing for the establishment of personnel systems based on merit and the vast
majority of these laws contain provisions establishing merit based employ-

ment standards and selection methods that are to be free of partlsan poli-
tical considerations.

Over 80 percent of the laws analyzed provided for the establishment

" of some type of local personnel commission or civil service board. Generally,

members of. thase boards are appointed by the local chief executive officer,

but wide variations exist in the appointment practices, terms and szelec~
-~ tion methods, and other characteristics affecting the relationships between

the civil service board and the city's chief executive officer., Regardless,
of the specific organizational variations which are legally prescribed,

- most civil service arrangements incorporate a system of administrative and -

legal checks and balances that are intended to neutralize partisan politi~
cal activity and, whether intended or not, that inhibit or dilute the authoxr-
ity of local government administrators.

Over 90 percent of the laws examined allowed for the appoxntment

. of a personnel director to administer day-to-day perscnnel operations. More

often than not the laws say the personnel director should be appointed by

. and report to the civil service board.

Many of today's basic bivil service laws are silent on critical

‘areas of modern personnel administration. Particularly notable are the

‘sbha oorrelation describing this finding was r = -.464.
36
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areas of affirmative action for equal employment opportunity, collective
 bargaining, and training and career development. In most instances, these
. areas are covered by separate laws which often may be in conflict with
. basic civil service law, especially when consideration is given to their
practical application. ColI o o '

Often municipal police personnel systems are characterized as mono- .
lithic structures dominated by semi-autonomous and independently established
civil service commissions. Indeed, our analysis of the laws lends some = =
validity to this general characterization. It was found, for example, thac

- most urban police departments must deal with some type of civil mexvice com-
migsion or personnel board in the formulation and administration of their =
‘personnel practices. Further, many of these boards and commissions are S
assigned policy-making authority in regard to personnel matters. In addi- = &
tion, these boards are often permitted by law to appoint a personnel direc- -

- tor who oversees daily personnel operations. \ ‘ g :

, On the other hand, the analysis of the laws indicates there are
substantive factors at work within civil service systems which seem to
refute the monolithic characterization often given to civil service struc-
tures. For example, considerable variation was found in the ways civil
service organizations are established, the way board members are selected,
and other characteristics and powers which affect the relationships between
local civil service bodies and local government administrators. '

Even more sgignificant was the finding that major components of i
local personnel systems are not covered by one bagic civil service law but, -
~ instead, are covered by different laws. Many of these other laws emanate -
o from the state and Federal government levels, and are enforced by state
. and Federal agencies.  In thege circumstances, loc&l civil sexrvice organi-
zations, as well as municipal police agencies, must operate in an increa-
singly complex legal setting that assigns parallel or concurrent powers to
‘numerous Federal, state, and local agencies. Whether this leads to a pro-
gressive displacement or erosion of traditional civil service safeguards
by other modern alternatives of regulation and monitorship or whether some
workable accommodation with partially competing, partially conflicting, and
partially complementing bodies of law is possible is a fundamental issue .
which emerges. - ; . ’

‘ Diagram A seeks to portray in historical perspective the main legis~
lative influences and trends which have affected local civil service func~ :
tions and urban police administration. The time scale should be interpreted
as a generalized framework in that within the wide spectrum of American - o
cities it is quite possible to find a decade or more of difference among

them in regard to the dates of civil service adoption and its impact on

the local personnel program. , ' : o ~ ,

As shown in the diagram, the early historical period experienced &
! '~ the progressive growth of civil service primarily at the expense of urban

t political leaders and executives. The intermediate period, between 1930 i
j , and 1959, experienced two significant developments: (a) municipal rfeform . .
j frequently involving the introduction of professional municipal~mana%f“ nt - -
and the gradual emergence of professional police administrators and (b), T
certain limited interventions by states in providing supplementary services -
. (pension and disability systems) or through regulatory powers. This period
& experienced a modest shifting of certain personnel functions back to urbaw
; .axecutives or professional administrators. - , SN . o
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Diagram A

.+ PORTRAYAL OF MAIN STREAMS OF HISTORICAL INFLUENCES
IN LEGISLATION AFFECTING LOCAL POLICE PERSONNEL ADMINISTRATION

>
@l T T T =
ol
, ,q3°
i ,1430 I e =
5 :
w 20
» "15
e : !
‘ > |
: . 1
rd - S Ly
0 S
o
'qa - -
- [ _J
- ..
A taiation :.: ":

[ 4

and
Judieisl Mesdates - _ o
-

3 . ' %
> & & Civil Sexvice Civil Servics K ) ‘ v
- k ’ ' ! Uniontem and Judietal . (\
Po™ | Interprazations B
e ® et — ek r ‘
;

Stdte Professidnal Urban . %
Intsrvantions and : N
Police Administrators

Tatal Spectrum of Lucal Persotioel Fusctions




AT LR AL

since 1950, the incursions of the professional executxve to dis-
place the civil service in the performance of certain personnel functions
have continued at a slow but significant rate, certainly, more so than the
interventions of state authorities and progrims. Perhaps of egual impor-
tance during the last three decades has been the emergence of police

"~ _unionism and of antidiscrimination legislation. These too have made in-

roads into the sphere of personnel functions formerly carried out almost
exclusively by civil service bodies. Indeed, judicial interpretations of
collective bargaining agreements and judicial antidiscrimination mandates
(both portrayed as saw-toothed edges) have and do prov1de additional inter-
mittent and indeterminate forays into the civil service arena.

As the centennial for the development : 1 use of American civil
gservice systems approaches, the trends of thesz competing forces may erode
the civil service component completely or, with the passage of time, they
may lose their contemporary force and allow the civil service component
to operate in some condition short of total dlsplacement. Alternatively,
they may together find a workable equilibrium not only, in meeting the di-
verse social and economic interests and goals confronting American cities

Jbut in adapting to new competing and complementing forces which are only now

being generated. This study will shed light on these questions.
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IR IV. CIVIL SERVICE IN POLICE WORK '
ACTUAL POLICY AND ADMINISTRATION OF POLICE PERONNEL SYSTEMS

This chapter moves beyond the legal frameworks behind contemporary
police perscnnel systems to a description of what was found to actually
exist both in the form and substance of these systems, The near ubiquity
‘0f some type of civil service apparatus affecting municipal police services

~ inevitably brings with it the great diversities among American commun ‘es

in size, geography, political values and historic traditions, economic 4 -
social components, and short- and long-term concerns and objectives of a. ™=
ferent conmunities in responding to contemporary problems and trends.

In this milieu, the term “civil service system” is in fact a loose
semantical umbrella covering a wide variety of organic forms and relation-
ships., Although these variants may look to a common historical ancestry or
origin, they represent evolved branches which can differ widely both from

" their original forms and among thems2lves as well.

This chapter then will be centered around the discovery of what sort
of actors or participants are present in police personnel systems, how they
are chosen, what authorities and responsibilities they exercise, and what

. ¥oles they plry. In short, it concentrates on who does what and to whom

-~ an epphasis which should facilitzte an understanding by police practitioners

&nd administrators of where they stand amonyg these slowly evolving stresses, .
gtrains, and fibers of civil service systems. \ ‘

A. Near ubiquity of Civil Service Coverage o

| Four independent surveys4’ conducted during the period 1971-1976
revealed thos no fewer than two-thirds of American municipalities have civil
service conmlseions or an analogous "merit-sriented" body. The 42 cities
participating in the current study (from %he NORC group of cities) reflected
this same circumstance in that all but gix of these cities had civil service
commigsions or an analogous body which monitored cr administered segments
of the personnel proaram. Among these cities, civil service goverage of -
municipal law enforcei'ent employees is the rule rather than *he exception.
As shown in Table 3, a vast majority of both sworn and civilian personnel
are cevered by civil service systems. Usually it is the same personnel sys—-
tem ‘rather than a separate and distinct merit system es%abiished for law
enforcement personnel only. 7This coverage is in copsgnance with the legal
frameworks for civil service systems as reported in the prior chapter. & '

~The predominant methodfof selection of m@mhers'to these civil sexv-
ice bodies is by appointment, either by an urban chief executive or a city
ouncil. ' The predominani mefhod of selection of a commission chairman is

S

: 4 \, ,
E;; ‘i£ntaxnal election by the commissioners, The table below presents the data:

///
o TTFurther daﬁ;ilfban be found in: 3oesel, Andrew, "Civil Service
- Commissions in City au? County Govermment® (in Urban Data Service, June,

ft!

 ©1973); Personnel Prograwm Inventory of the International Peraconnel Management |
| 3#??@%@5103, Sumher , Eggﬂ?”ﬁﬁa iﬁﬁhfﬁpacial Report on Civil Service Commis-

, 1975, I
L a1




Teble 3

COVERAGE QF CIVIL SERVICE SYSTEMS

Sworn Officers

Coverage - Numbexr

~All Ranks/Positions
 Some Ranks/Positions

None

Is the system the same
one covering all local
employees?® _

Yes

No

18
17
6

26

Civilian
! Personnel
Percent Number Percent
43.9 22 53.7
41.5 12 29.3
14.6 7 17.2
76.5 30 80,9
23.5 3 9.1

%0ne of the civil service systems did not report its

coverage.
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‘overwhelming majority of the personnel directors are selected by an urban

- the eivil service authorities, or some combination of both, At any rate,

s

Memhet,Selactiém ﬁhniiﬁé#iuatieﬁ

X
er  Percent: an
Appointment by Urban Chief Execntive 17 53.1 3 10,0
Appointment by Council : 8 25.0 0 0.0
Internal Election \ B 0.0 23 73.3
Other : : 7 21.9 4 36.7

The foregoing practlces are alse in consonance with the legal requiramants

~as set forth in Chapter III.

R

From the personal interviews conducted in each of the cities atudi«d“
by PAS, a number of points of consensus emerge on mattars of police person~
nel admxnistratlon. Among them:

e Civil service commissions have a mean size (across )
35 cases) of 3.571 members. Approximately two-thirds ;
of all of the cities' commissions f£fall in the size = S
range of one to five members. n

® The average term length for civil service commissioners
is 4.55 years, across 29 cases, (Two cities, which arve
excluded from these statistics,report terms of "varying |
lengths.") Two-thirds of the cities commissioners*® : S
term lengths fall in the range from 2 to 12 years. T

e Twenty-geven cities report that professional staffs
are assigned to the commigsions, with an average staff
size of 26.4 persons, Similarly, the average civil
service commission budget (in 24 reporting cities)
reaches approximately $683,000.

e The overwhelming majority of commissions (86.7 per-
cent) apparently do not a331gn particular members to
police matters.

Personnel Directors. Just as most cities possess civil serv-
ice commlssions of some type, S0 too do most (73.5 percent) create the
position and utilize the services of a full-time personnel director. The

chief executive (mayor or manager) 73.7 percent), with a minority (18.4
percexnt) of others selected by the local commission. (The remainder em~
ployed a variety of novel appointment practices.) In addition, ithe vast
majority (77.8 percent) of the respording 36 cities make their directors
resporisible to the local chief executive, with a minority (16.7 percent)
responsible to their civil service commission. R

As noted earlier in Chapter IIIX, slightly more than onewhalf of . 4
the civil service laws vested the civil service body with the power to i -
appoint the personnel director, and almost 70 percent of these laws 4 :
stated that the personnel director was to report to that body. In prac~
tice, however, this prerogative and relationship seem to have been shifted
in many places to the urban chief executive. [It is conjectural as to -
whether this discrepancy is due to a progressive strengthening of the ad-
ministrative staffs of urban executives, the abdication or passivity of -

G g i T

the personnel directors in these situations tend to operate batween two




authorities and may be in a set of circumstances wherein their roles are
- shifting from that of executiye secretary to the ¢iyil servyice body to a
¢1os¢r relaeionuhip with the urban chief executive.

B. Personnel Functions and Their Performance

~ The PAS survey sought to obtain a current picture of what speciflc
personnel functions were carried out affecting police department adminig-
tration and to identify by whom these functions were perfcrmed. Through
the design of this analysis, it was also possible to identify significant
changes in the loci of zeepansibility among the local actors during the
last half decade.

In each city in which the civil service project's data-gatherlng
activities were conducted, the personal inter.iews included questions de~
sligned to elicit from the respondents their perceptions as to which actors
in their respective cities carried the major responsibility for executing
each of a series of personnel functions in the police department. While
almost all of the respondents provided those perceptions, only those of
police chief executives are employed in the narrative beloww There are
three reasons for the adoption of this procedure:

1., Police chief executives were the respondents contacted
and interviewed on this question with ghe greatest asso-
- clated completion rate (95,2 percent)

2. It was assumed that the responses of police chief execu-
- tives would be most closgely comparab%g tc the data col-
lected in 1972 by Eisenberg, et al.,?? on many of the
same questions, facilitating comparisons over time.

3. Of all the actors contacted in each city, it was assumed
that the police chief would be most knowledgeable about
the disposition of the personnel functions affecting his
department.,

‘The survey respondents in the civil service project were each
presented with a list of 29 personnel administrative functions and were
then asked to indicate, with regard to the local police department:

1. whether the function was performed in that city, and

2, (if it was) by whom.

-

45In the two cities in which the police chief executives declined
to answer these questions, the responses of the police personnel officers
were substituted in their place.

4gmiaanberq, Terry, -t al., Police Personnel Pracflces in State
and Loocal Governments (Washington, D.C.: international Association of

Eﬁiala af Pollce and the Police Foundation, 1973).
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- Table 4 summarizes the responses with'reg&xd'ta actual performance
and compares the data to that compiled by Eisenberg approximately five
years earlier, = . : 1 i

; - In tables based on distributions like those above, differences

- between the two samples of & magnitude of approximately 10 percent are

- required before they achieve statistical significance. With th E in mind,
it would appear that relatively few items attain such a status. : A

.+ In applying the foregoing test, the following perscnnel functions
have changed significantly during this period: (a) the develo t of

pay schedules; (b) deciding appeals to written test scores; (¢} conducting
psychological or psychiatric appraisals; (d) conducting polygraph examina-
tions; (e) conducting physical agility tests; and (f) engaging in collec~
tive bargaining., Perhaps the most surprising entry in the table is the
90.2 percent of the departments which report that they do engage in colliec-
tive bargaining with local employee unions or asscciations. This item

- presents the single largest difference between the two samples; ite magni-
tude indicates (when taken with other findings throughout the survey) a
very real change over time in the growth of police unionism.

l. Who Does What? For each of the above-listed functions per~
formed by or for the responding police departments, the question of which
actor carried major administrative responsibility was also asked., Respon~
dents could select any or all of the following actors: i

Office of the Chief of Police

Internal Police Personnel Office

Office of the Mayor/City Manager

Civil Service Commission/Personnel Boar
City Personnel Office o
Other

Table 5 summarizes the data generated for these questions from the
responses of the police chief executive in each department. The column
headed "Percent of Choices™ indicates the frequency with which the modal
actor or combination of actors was mentioned as carrying out the prescribed
_ personnel function. The following three colvmns indicate percentages of
‘participation by actors internal or external to the police departments or
in some combination of joint internal and external participation.

This table demnnstrates the great diversity among civii serxvice
programs in the patterns of distributing the performance of personnel funco-
tions. Indeed, it appears that each jurisdiction is required to make its
own accommodations .in working out a division of work among actors within
the police departments, within and between the civil geyxvice authorities,
and other participants.  But as an expression of the mode or central ten-
dencies in the practices of the participating cities, the picture givean .
does not provide a very neat or logical division of work, espscially so
from the viewpoint of a responsible ‘departmental adgimistrator. As shown
in the table, the following central tendencies emerge, listed in grder of
degree of diminishing involvement in the conduct of personnel fungtions
by the police chief or his departmental personnel officer:

~ 501t is somewhat difficult at this point to interpret those dif-~
ferences which do emerge, since two poasibilities (real cbange over time
~and the fo)us on big-cicty departments charvictsristic cf the PAS uux:;g)

~ can coexist to "muddy the waters.* 8Since the fcrmer will be examinad ix
‘more detail a bit later, the lattar will--for now--bs adophed as the jsntex~
pretation for the differences. 45 SR L
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Table 4 -

zxw& , PERFORNANCE OF POLICE PERSONNEL FUNCTIONS

et programs |
Screen applicvats for eligibility prior to written tests
Dacide appeals to written teat

acores
_Determine candidate eligibility affter written tests

92,7

92.7
100.9
100.0

90.2

95.1

97.6
95.1

80.5

95.1
97.6
61.0
90.2

97.6
97.6
97,6

100.0
100.0
95.1
97.8

1
|
1
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Table 4 (continued)

Persumlmmhm e , 8t 19mn

‘Wmmgrmmwm | 97.6 962

BEngage in ccllective bargaining tha@!wmmmwamcmm - 90.2 61
Administer an employee pension and bemefit system 95.1 b
mmammmmmmmm 87.6 b

aon these items, the JACP data reported are those of mmicipal respondents only (M=375).

On all others, the data are from all respondents (H=493),

by directly comparable item on the IACP survey.
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DIMIMWRMEWMMWWWWWIM
. ‘ Pexcent of Cholces That

Bhow Ferformance By:
Pefcant """""‘"""“‘!!""“""""“, i :

of
Personnel Functions . . Modal Actor/Combination Choices Internal Joint External
Establish entrance qualificatics standards Civil Service Cosmission 2.5 5.0 45.0 50.0
Prepare exasination anncuncements , Civil Service Commission / 4.5 - 1.5 17.% 75.0 -
Construct written sxaminations | Civil Bervice Commission 42.1 5.3 34.2 60.5
Purchase selsction tests Civil Bervice/City Pers. Office. ©38.2 8.8 8.8 82.4
Datarmine job-uhtldu-s of tests and other selection . !
Civil Service Commission 32.4 1G.8 24.3 64,9
Conduct job or task analysis Cisy Parsonnel Office 25.7 20,0 28.6 51.4
Frepacs job specifications or position descriptions Civil Service Commission 15.8 21.1 42.1 36.8
Davelop pay schedules Office of the Mayor/Mansger 23,1 2. 15.3 82.1
Conduct recruitment progr m Police Pers. Office/City Pers. Gffice 12.5 15.0 60.0 25,0
8creen appiloants for e:ligibiliﬁy yrior to written tests Civil Service Cosmission 30.6 16,7 30.5 52,8
Determineg minimem ke test scores Civil Seryice Cosmission 48.7 Y 7.7 84.6
Dacide appeals to written’ t scores Civil Bervice Commission 56,8 2.7 16.2 81.1
Determine candidate nligih ity after written tests Civil Service Commission 31.4 il.4 28.¢ 60,0
Conducts :
® Paychological or: p-ychiatric apprninl: Police Personnel Office 36.7 46,7 13.3 40.0
& Oral interview Police Personnel Office 21.1 42.2 42.0 15.8
& Background invutigatiom Police Personnel Office 57.5 67.5 30.0 2.5
o Polyzx: aph examinations . Police Personnel Office 63.6 90.9 4.6 4.5
cal agility tests Police Pers. Office/Civil Serv. Comm. 27.8 36.1 19.5 4.4
mlnau {:o:g:cwd imwvestigations Polics Persoanel Office 27.5  62.5 27.5 10.0
Ceartify e} le candidates for a taent , Civil Sarvice Commission 45.0 10.0 7.5 82,5
Develop per on appniul mechanisms Police Chief/Police Persohnel Office 15.0 37.5 47.5 15.0
Develop promotion standards s : Civy Bervive Commisazion 3¢.0 15.0 50.0 35.6
Certify eligible candidates fo:: promotion - Civil Service Commission 47.5 7.5 17.5 75.0
Plan and conduct in-servioce training programs Police Personnel Office : 35.9 76.9 15.4 1.7
Establish discipline proosdures Police Chief 32.7 52.4 - 37.8 9.8
mqmntc i;n -lugloy:c w% andi:gpulz xyntui Police Chief 26.3 3.6 42.1 26,3 -
age collective g W smployee unions or :
ansociations City Personnel office 25.0 1.5 - 43.7 43.8
Mmninister an employee pension-and banefit system City Personnel Office , 40.5 2.7 5.4 91,9
Conduct exit interviews and -valuation: with departing :

elployu; ’ Police Perxsonnel Office 33,5 2.2 13.0 17.8

N e T K SO S S
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A

?rimarily Police Actarb (Police Chief and/or Police Personnel
office)

Background investigations

Polygraph examinations

Evaluate DHackground inVestigatinns

Plan and conduct in-service training programs

Establish discipline procedures

Conduct exit interviews and evaluations with
departing employees

Joint Endeavors (Usually with City Personnel Officers)

Conduct recruitment programs
Develop promotion standards

‘Primarily by External Actors (Civil Service Commission, Office
of Mayor or Manager, and City Personnel Officer)

Prepare examination announcements

Conduct written examinations

Purchase selection tests

Determine job-relatedness of tests and other selectlon procedures
Conduct job or task analysis

Develop pay schedules

Screen applicants for eliyibility prior to written tests
Determine minimum acceptable test scores

Decide appeals to written test scores

Determine candidate eligibility after written tests
Physical agility tests

Certify eligible candidates for appointment

Certify eligible candidates for promotion

Administer an employee pension and benefit system

Indeterminate Pattern of Actors

Establish entrance qualification standards

Prepare job specifications or position descriptlons
Psychological or psychiatric appraisals

Oral interviews

Develop performance appraisal mechanisms

Operate an employee grievance and appeals system

Engage in collective barg::.ning with employee unicns or
- associations

Although the foregoing indicates that police departments have re-
tained some important and semsitive selection functions (background inves-
tigations and their evaluation, polygraph examinations); if one looks at the
these patterns of functional participation in terms of a flow of personnel
processes, as shown in Table 6, that is from pre-entry, entry, in-service,
and separation, one sees that the departmental actors enter these processes
intermittently and in various roles ranging from responsible decision-
maker, to joint decision-maker, to negotiator, and finally to an ad hoc
or advisory role as dictated by such arrangements as may be made. logcally
for certain functions, Indeed, to the extent that such variations exist,

it is not conducive to unified leadership by the police executive, does
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Pable” 6

DISPOSITION Ayowa ACTORS OF PERSONNEL FUNCTIONS

Actors

Entry and Selecticn .

In-SerQice =

separa*iﬁn

‘; I, Internal Police

- Beparimetit’

Pre~Entyy -

s

x

aackgreund invesbigatioﬁs
Polygraph examinations )
Evaluate hackground 1nveatigations

® Plan and condact in~
- seyvice hraining

~ programg
# Estaklish aiscipline
progedures

e cundﬁht exit intex-”

views and ev&luations
Cwith d@paxéinq
employees'*

iI. Joint Actor
(Usually with_
City Pergonnel
Officexr)}

c~cénduct reciuitment

_ programs

o Develon promotion
tandards .

k1. External Actors

(Civil Serwvice.
Conmission, Qf«
- £ice of Mayor

“}o o oF -Manager, or

City Pevaonnel
Officer)

v

e Prepare examination

announcements

¢e%. & & b q‘

‘Construct written- examinaticns
Purchase selection teésts

Determine job-relatedness of tests

and othes selection procadures

Screen applicants for eligibility

prioxr to written tests E
Determine minimum acceptable test
scores

Decide appeals t¢ written test
B2COoxXes '
Determine candidate eligibillty
after written tests

Physical agility tesats .

Certify eligible candid&tes ‘br

appointient

@ Conduct jecb or task

/ analysis

®. Develop pay

scheduleés :
® Certify eligible

candidates for

prcmotxoh

.

» Administer an
. employee pension and
. benefit syntem

Iv. Indetermlnate
Bxternal Actorn

*®

Establisgh entrance qualificat;on
standarde

Phychological or psychiatric
dppraisals .

Oral: interviews

@ Prepare job specifi-

cationg or position

descriptions

‘01Develdp perforﬁﬁﬁce

appraisal mechariisns

) ® Engage in collertive

.- ployee unions off

bar«aining with jem~
asaociat;sng 1

® Operate an employee
grievance and
appeals systems

T




~not provide a 1puica; and systematzc sphere of work for the civil“sergi¢é~
- authority, and defeats efforts to determine or fix account..ility for the.
personnel program. _ v Y v

2. Changes in Responsibility for Personnel Functions. The fore- |
going patterns o ivided responaibility are further compiicated by, the
- £act that they reflect these practices at a given time which in turn are
the results of movements in the locus of adminigtrative responsibllity for
various police functions during the past five years. The analysis of|
‘thege changes waa possible for a subset of cities becausge: s \

a. many of the functions asked in the PAS study were o %
identical ta those included in the 1972 Ezsenherq L Lo
effort, .and - - _ ; _ i

' b. thirty-one of the same cities were studied by both S &
. projects.. : .

To attempt to analyze administrative change over t:me, the responses
from the police chiefs on administrative responsibility were recoded to
_ indicate whether a particular function was performed by an actor "internal"
" to the police department, or "external" to it, or by a combination of both,
. Then, for each of 24 common functions, performance responses from the
Eisenberqg aurvey were compared to those: Erom the PAS survey.

Of the 24 functions examined, the locus »f. admlnlstratlve responsi-
: ?iligi is essenciully the same during the last five years for the follaw-
. ng~

w- \Prgpare Examination Announcements e
# Conduct Psycnm ric or Psychological Appralsals
.

Certify Eligible Candldates for Appointment

: g115'01: each of the for5901ng seven functions whlch are llsted below,
E the measure of association employed (Kendall's Tau b) is statistically sig-
1ificant.‘ For all of the others, there 13 no. relatlonship over time.
T tgr-T ral Correlations for the Locus of
= inigtrative RQSPQhSlElllty

Sl

Function ' Tau b Significance
) vrepare Examanation nnnouncements B .325 © L0328
e Conduct Psychiatric or Psychological Appraasals - .438 .0123
- Cextify Eligible Candidates for Appaintment T #3793 0157
e Conduct Physical Agility Tests ' , 4355 . «0205
- ® Conduct Background Investigatxans : : 558 . .0011
- @ Rvaluate Background xnvestigatlons ‘ e 424 0094
)

Bargain 6011ective1y SRR .330 W 0478
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e Conduct Physical Agility Tests
® cOnduct:Bﬁckground Investigations

[ gain Collectively

“- 7 phe problem of measuring the changes W$igh occurred in those func—

“tions where the locus of administrative’ respon51b1xity was unpredictable

i3 a complex task. One needs to agcount for bbth the amount and the direc-
~ tions of change, Table 7 attempts to do both. It depicts, £irst of all,

the proportion of cities in which any change occurred between 1872 and

~ 1977. Then, for the changers, it depicts the proportions which changed

: either toward internal performande or toward external per formance. 22

Although no clear patterm of the fadistribution of fuuctions is
present, there is a discernible internal trend for scme very vital selec~ -
tion functions supported by an ehlarging departmental role in job analysis
and in the job-relatedness of se&ection instruments and procedures. In :
addition, the development of performance appraisal mechanisms and of griev-
ance and appeals systems also indicates a movement to claser departmental
cognizance - or control. . :

In contrast, most of the functions dealing with the establlshment, :
application, and interpretation of recruitment standards, the conduct of - . -~
recroitment programs. and of in-service training indicate a movement away :
from exclusive or jo..t ﬂep&rtmental participation or control.

. .. It is, of course, only conjectural as to whether these same func-
tions will sustain the same direction and strength of change into the future,
Suffice it to say that despite the digarray/of patterns of functional respon-
sibility cited earlier, there is evidence of a capacity to change and ad-
just. Unfortunately, there is no evidence in these changes of a trend
toward a more systematic division of work among the participants and to the
extent that the changes toward external performarice involve more and in-
determinate actors, accoun*ability and responsibility become more elusive
and dispﬁrsed.

Certainly, other levels of government, state and Federal, which are
in some way concerned with local police administration should recognize both
the diversity and changing patterns of u:han personnel admlnxstration in
,devising metho&s and resources intended to assist them.

52The terms are deflned as follows:

= es from completel external to joint
Toward Intexpal ch:gg from comgletelg external to completely
» .internal
.. or from joing tolco?p%etel{ intggg:l. : .
: = es from complete nternal to

‘woward Extexnal Qh:gg grom comglete1§ internal to completely

S “externul

or  from jcint to compietely/external.
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HWWRMH}AMDEWWWMMLt%MNﬁ%?INEEHRMMMWE’QFI@R&MMEBFﬂMﬂHUMS
IN RELATION T0 wﬁmvzxmaaazmpmm%mwms -

Pro rtion of

1 , .. .Changers
Proportion o ‘Who Moved
‘ ' e of . TToward “Towazd
- Functions Mbving Toward Internal Perfbrmance Cities Changing " Internal External
conauct oral interviews R ! : 65.5 “ 63.2 = 36.8 R
Operate an employee grievance and appeals system co \ : . 64,0 L - 62.5 - 37.5 Y
Prepare job specifications or position descriptions . ‘ 56.7 . 52.9 o 47,1 B
Conduct job or task analysis . o A6.4 - 53.8 o 8.2
Determine job—relatednesa of tests and other selectlon v Y v ; S
procedures 46.4 6l.5 - 38.5
Develop performance appraisal mechanisms 41.9 53.8 46.2
Conduct polygraph examinations - 37.5 ‘ 100.0 - 0.0 o
Purchase selection tests . ) ‘ - 30.8 - 62,5 37.5
, : v , .
ul Functions Moving Toward External Performance - A
Develop pay schedules : : 75.0 22.2 - 77.8
Screen applicants for eligibility prior to wrltten tests . 60.7 47.1 : 52.9
Conduct recruitment programs £8.1 ' 33.3 66.7
Determine candidate eligibility after written tests 53.8 14.3 ~ 85.7
Establish entrance gualification standards 46.7 33.7 . 64.3
Determine zinimum acceptable test scores . 36.7 27.3 C o 72.7
Construct written examinations ‘ _ 31.0 33.3 66.7
Appeals to written te,t scores v 25.0 42,9 57.1 o
Conduct in-sexvice toaining programs 25.0 &

= 42,9 57.1




%_} c. The Rcle5 of Civil Service Systems

A The analysis deacribed ahove douuments quite well one pf the central
- dilenmas encountered during the course of the civil service research project:
defining with any precision the nature of a civil service system. In light

' of-the great diversity of structures, actors, and interrelationships encoun=

tered in the cities in which field work was conducted, that task is a very
difficult one to accomplish. In fact, given the great variation characteris-
tics of the field of police personnel administration, it is imperative that
. one adopt a more contextual framework from which to reﬁolve the problem;

'~ that is, to define the local civil gervice system by the %ypes of things

that it does, and then to examine both the causal determinants of those
tyvpes as well as the impacts which they exert on the style and the quality

- .. of -local police perzonnel administrative activity. In short, it ig proposed
““heie to define a local e¢ivil service system by the roles it plays ﬁn the city
gov&rnment of. which it is a Pt Lo ,

Rale ig, of course, a social construct, the~xole of a paxtxczpant
or actor in any social system is defined as much by the perceptions of others
in that system as it is by the actor's actions, In the present context, the

. rols of a civil service commission is determined only in part by the acti-

vities it does (or does not) carry out, It is also determined by the per-
’ ceptions, expectations, and reactions of others in the local police per=
_sonnel field to these activities; the ways in which they adjust their be-~

 haviors to accommodate to or to conflict with the activities of the civil

service body further delimit the commission's roles. The role of a local
civil service commission in the field of police personnel administration is
thus a more general and, perhaps, abstract concept with which to deal than
is a list Of functions which it does (or does not) perform. Nevertheless,
in the Light of the wide variations attendant upon the construction of such
lists, role may be the only vehicle which facilitates across~city comparisons
and.through which more general and generalized understanding of the 1mpacts :
of civil service may be reached.

in each of the cities which participated in the civml service re-
sesarch prpject, every respondent who was interviewed was asked to indicate
whether the local civil service commission or personnel board played any,
all, or none of the following roles:

' ® Acts as an advisor to the cxty administration on
pergonnel matters.

Adm;nxsters routxne personnel functlons.

Acts as a regulatory body over 1ocal personnel offlszals.

- ' E J

Adjudlcates employees' appeals to pexsonnel declBlOnS.
‘@ Formulates personnel polmcies. ’

Ealh of the survey respondents occupied a different posxtion in the .
paliae personnel system, and as a result, each brings quite different pers-

- . pesctives to bear on his or her perception of the local civil service com-
. mission, ' Thus, it seems fsir tc infer that the "real® role of the local

=marat haa:d is, in f&&t, a8 aombﬁnaticn af all 0f these persyecﬁives.‘:




Each city was given a role score for each of the five itams includﬁd
in the interview. That sccre was computed as the simple proportion of all
actors interviewed who §ga;uated that the local commission played each of
the roles listed above, Computed scores can thus vary between <000 (no

one ‘ the commission as. pl&ying a given role) and l 090 (evexybng
a;;;¢;;1nd1¢atmng that it plays that.rala;. o ,

The table below depicts the ave rage civil service role score on .
each of the items examined across the entire sample of 42 cities. The dats
make quite ¢lear the relative importance of the adjudicative' function vis~a~
vis all of the others; its average across all of the study sites is almost
twice the magnitude of the next closest item, the regulatory function.
Granting wide variations in the scores for each of the roles, it is never- N
theless the case that the role of the local civil service commission is per-

caived by those in the best position to know as being predominantly one of
adjndlcatlon.

Boles Cited for the Clvit Service aomiaéion ’ : o
| ‘ by Loecal Resporndents v : D

Mean Proportion | 7

Role C L : of Mentiong : s
Adjudicative g .571
Regulatory ‘ «343
Policy-Formulation . 269
. Administrative : ~ »186
fméﬁv1sory , : , ' 173

‘ Of course, the other roles cited are not unxmpartant and they
should not be discarded from further analysis, simply %ecause their overall
m2an scores are relatively low. Mean scores, by their very' nature, mask
intercity variations; these can be recovered by examining the patterning
of the roles vis-a-vis each other. Figure 2 attempts to do precisely that, -
by depicting the simple correlations bstween zach of the five roles and '
every other. For ease of interpretation, i% should bg.noted that only thosg
coefficients which achieved conventionally defined statis%éwal significance 4
are 1nclu&ed in the figure. ) N S

while mnch could be made 0£ the differenﬁ individual intef role
relationships, two interpretive points should be noted from a more general. .
perspective. The first is a straightforward inference from the fact that e,
the signs of all of the coefficients in the diagram are positive. None of
the roles examined in the survey questions are incompatible with each other.
In fact, the figure suggesis quite the opposite; performunce of one role
quite often leads to performance of another. From the standpoint of orga~
nizational theory, this finding is not surprising in that it demonstrateés
that civil service commissions are typical of other organizations in that
they attempt to expand their importance in their operating environmsnts by

T B3 Ta cases where no such comiission existad in 2 aity, or uhexaé‘*"
;lsuch a body existed but was identified by the reagandenﬁs ng bﬁing assan» ‘
‘ tially dormant, the scores were autamatically set to 0. 00¢ ,

4 . : : ‘
p ‘l‘ '’} 05 ’ 4 . U R




g , Pigure 2 )
cIviL SERVICE COMMISSION ROLE INTERRELATTONSHIPS® SR

'?26 ~eeegpe~  Administration

©.610 " Policy
Formulation

Adjudication e

29

Advice

2

a Neithex;thgnarzcw,gprath$.aoeff;zientsp&ntere&.in the figure are
intended, nor should they be construed, %6 reprégent causal impacts ot path

. coefficlents. The aumbers are simple Li-variate correlations: the format of
- the figure is adopted solely as an interpretive convenience. - L ‘
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assuming increased roxe resp&nsxbmlmtxegswhach requlre 1ncreased arganxza-
tional resources for their performance.” .

“The. seaoﬁd noteworthy point concern the atructure af fole inter» '

: xelatmonshlpa. 'As is clear from the precedlna figure. the roles of adjudi~- .
~eation and administration are uncorrelated; how -are independent of each

- other, This is go despite the fackt that they’ share correlations of almost
‘identical magnitude with the roles of regylation and policy-formulation. A
plausible inferenci from these findings would be that two overarching roles
are played by local civil service commiséions in the police personnel field:
the rolaarﬁf personnel administration and appeals adjudication. ~That is not
- ¥o szy that the commissions do nt play the others, Rather, the data sug-
gest that the roles of regulatlon, yolicy formulation, and advice-giving ,
are played in a style or a context that will be compatibie witn the adjudi-~
/catlve or the adminastrative rales.

o Confirmatlon for this inference is provided by the results of furthes
aatzstjcai analytic procedures. The five civil sexrvice §ole sc¢ores for
‘each of the 42 cities wetre subjected to factor anal ysis, a statistical
routine the general purpose of which is the reduction of a large number of
variables to a smaller group of underlying dimensions [or factors) which can
~best summarize all of the original variables examined. 1In this instance,
the prdcedure yielded two statistically significant factors. These were
labelled the "administrative" and the "adjudicative" roles, in recognition
‘of their strong contributions to the factor analytic solution. However,
thesz labels should not be allowed to mask the fact that the other rolas
made their own contributions to thz solution (as depicted in footnote 56).

from within which local civil servige commissions carry out a number of more
apecific activities. . ,

53For further examplea of this process in othex contexts, see Selz*
nick, Philip, TVA and the Grass Roots (New York: Harper & Row, 1966); Thomp-
son, James D., Organlzatzons in Action {New York: McGraw-Hill, 1967), oxr-

Wildavsky, Aaron, The Politics gf‘the Budgetg;x Process (Baston' L1ttle,
‘Brown, 1964),

y‘ 56 phe procadure used 1z known, in technxcal terms,as prlnelpal
-7 components factor analysis. The fagtor analytlc procedure employed here
uges an oblique method of factor rotation in its computationaZ procedure,

with those on another. This procedure wag- syegifically adopted because it
: better mirrors reality than doeg the crthegbnal alternacive.

i . The statistical results’ of the procedure, from: which the substantxve
Fconclupions about roles were évawn, w&re- .

awarmnlatian e SEBEL o BR0

57

" Perhape the two labels are best conceptualized as the basic role-orientationsg

_rather than an orthogonal one. Thus, scores on one factér may be correlated ,

e : ‘ . Loadlngs
e Role , L z»*’ Communallty e . Fackor I Factor It
advisory L .15§4 Lt ﬁgzi 7 .igg
admiaistrative P . .83 o 5971 .
B  Ragulatory =~ = 2388 - 43 .28 -
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o whiuh the examgle was drawn.

!r’

- noted that tiie tendency is not perfect; casss such as Bloomington or -

o e e

The faetar aaalytic yfﬁueaures alse ea¢au1ated factor gcores onm -
ach of the factors for each city studied. These scores are plotted on Sl
Eigure 3, Thé factor scores are correlated (v = ,48l), This implies

. that the central tendency acrogs the 42 cities studied is "all or none";

" boards ‘tend to score ‘high (or low) on both role dimensions simultaneously.

The relationship is far from perfect, as the number of cities in the upper-

left guadrant of the-figure (which exercis= the adjudicative role alone)

js?ﬁulﬁ Buggest, Meyverthelegs, - -theé correlation is statistzcally 31gnifican

‘#nd thus reflective of a general tendency. in the entlre population from

s The figure provides substantive meaning to the ”skeletcn" provided
by the cokrelation coefficient. Visual inspection demonstrates tham there
“is something of a tendency for the study sites to line up along the di )
gonal from lower-left to ugger—right. In substantive terms, this ten&ency )
-tan ba interpreted as an activity continuum, the polar positions of which
-are no activity on either role (e.g., St. Louis or South Bend, the lower-
left corner) ranging up to high levels of activity on both (e.g., Minnea- ..
polis or Akzon in the upper~right corner). However, it should again be

P
SOy ,: )
S ;
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Aibany exémplify the exceptions to. the general rule, of whmch there are. a
signxficant numhek.; L ;

‘At this point, there are relatively few Lnterpretlve prlnczples
which can be superimpozed on the figure to shed further light on the dis-
tribution of the cases. City size bears no relationship to the role scores;
‘large and small cities alike spread themselves quite widely throughout the
role space, - The same is generally true of type of city government; mayor-
council and council-manager cities are, again, spread relatively equally
thxoughout the ﬁigure. ‘

A minor degree of regionalism is contalned in the role space and
shoul& thus be noted. Figure 4 reptroduces the original distributions of
‘the study sites along the two civil service role dimensions. ‘Superimposed
upon it are the clusters formed by the southern and southwestern cases
. {upper grouping) and the New York and New England cases (lower grouping).
The a &ajuuéaative dlmension appears to differentiate these two groupings
of cities; in the south and southwest, that role is a significant one,
whereas in the northeast it is not:> Bevond this, however, it would appear
that basic urban demographic or distributicnal character;stics are of little
use «n providing further understanding fram the table. -

Implicit in the faixure of urban demogxaphic characteristics to ex~
plain very much about local civil service body role performance is the like-
~~lihood that those roles are the functions or results of other aspects of
the local police personnel system. To add substance teo this notion, it is.

\wpnly necessary to erxpand the perspective to include the other actors in the
. Bygtem. If each of ‘them~--the mayor, the police chief, the city council,
¥ag& he, other participants-*ls conceptualized as an actor in the local poliqt

psxionnul,aystem's environment, behaving, in.accordance with our earlier b

- organi %ﬁtﬁ%ﬁgl perspeciive, 80 a8 to maximize his or her authority and dis~

“erstlon, then“the research gquestion can be rephrased as: are such activi~
tiea‘eampatib*e “gh the performance of certain roles hy the local civil

- service cammisaion? ., To construct an answer to this question, however, one
must also address a 1o§iga11y prior query: is the perspective based on -
interorganizational competition a fair one to use in stuéving the local
police persannal syst*m? : . ;

N
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: The second of these questions is best addressed through an exami-
© nation of both the distribution and the structuring of authority in deci-~
- sion~making in the local police personnel system. To thoroughly examine

both of these topics, each interview subject was asked to indicate the
relative amount of authority (much, some, or none) in police personnel
decision-making exercised in his or her city by each of the following

. RotoOrs:

The Mayor

The City Manager

The City Council/Board of Aldermen

The Civil Service Commissgion/Personnel Board, or Similar
The Public Safety Director

The Chief of Police

The City's Director of Personnel

The City Attorney/Corporation Counsel

To anyone familiar with local govermmental structure, the list as
presented is somewhat problematic. In some cities the mayor is not only
the chief political but also the chief administrative officer; in others,
the latter function is assumed by a city manager. Similarly, in some
cities the chief of police is the actor primarily responsible for local
"~ law enforcement while in others that role is accorded to a public safety
director. Table 8 depicts the average authority score given an actor
across the 42 cities studied. Some account is taken of the structural
divergence mentioned above by means of the creation of the urban and the
police executive labels, which attempts to capture the higher authoritly
level of the chiefurban executive officer (mayor or managerj and the chief
: ;faeutiv? officer of the police department (police chief or public safety

llrector). - '

, While the individual scores are interesting in their own right,
.they do not yet answer the question posed earlier regarding interorganiza-
tional competition. For this, an examination of their patterning vis-a-vis
each other is necessary. However, rather than be completely inductive in
this examination, an expected structure can be posited in light of the above
‘narrative. That is, one might reasonably expect the six actors listed in :

Tablz 8 to be linked in an authority structure similar to the following:

Urban Executive Pey ' »éivil Service . City
. - ~ : © { ~ Board Cotncil

R |

‘Personael | ‘“ Police ] City
Direstor Executive . Attorney

:?Ih,thut pcsiéians of péraonnel director and policé chief executive are

“v.fugualzylgixlea by mayoral or managerial appointment, one could very plaus~

ibly hypotherlze that those actors would b2 linked to the urban executive

\ ﬁ‘, and  to- sach ‘other through the process of delegation of authcrity in a

£ pationsl urban administrative structure. These, in turn, should be
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Table 8

LEVEDS OFvPOLICE PERSONNEL DECISION—MICING AUTHORITY
(On a Seale of 1.0 to 4.0)

Urban Chief Executive ' 3.485

Mayor ' | ~ 3.482
Manager - ' . 3.480
Police Chief Executive 3.834
Chief 3.97°
Public Safety Director o 3,334
City Council | 2,429
Civil Service Board 2,870
City Personnel Director ' 2.544
City Attorney v . |  2.369.

) Computed across the 21 cities in which

city manager exists.
' b Computed across the 21 cities in which

city manager does exist.

¢ Computed across the 33 cities where no
public safeta director exists. } ;

4 Com; wted acrosgs the 33 cities where no
‘publia safety director does exist.
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. determinants of the roles of local civil service boarda.

o s 1

independent of the city councii in accordance with the formal separation

of executive and legislative functions which charayterizes most city gov=-
ernmentg. The typical role of the city attorney is as legal counsel to -
the city council and legal advisor to the executive and other city agen~
cies, The civil service board shouid stand apart, in light of the "checks

- and balances" originally built into the system by law (and aiseussed

earlier in more detail). }

The actual results of the data analysis do not present such a -
clear-cut picture. Those results are depicted in Figure 5. While the o
authority relationships between the city attorney and the civil service 2o
board and ‘the city council were as predicted, the other relzihionships
were significantly different. For example, although the perdonnel direc-
tor and the police executive complement each other in terms of authority,
the former is not linked to the civil service board and the police execu~
tive appears to compete with it.  Linkage to the urban executive is
variable and is determined by. whether this executive is a mayor or a
manager. The correlation of personnel director authority and city manage:
authority is actually a statistically significant .440; that between ,
mayoral authority and personnel dlrector authority is ~.263, also statis~
tically significant._ .

It would thus appear from these data that "system" is not a partic-
ularly appropriate designation for the local police personnel area. "Field"
might be a better label, if delimited so as to connote an environment popu=
lated by a number of actors, each of whom competes with, complemehts, or
stands spart from selected others in that environment with respect to de-
cigion-making authority in local police personnel affairs. The way is

~now clear to address the question of impact. More specifically, the way A
stands open for an examination of the relationshipe between the authority ,/“’
levels enjoyed by the different actors in the local police personnel field -~
and the roles performed by the local civil service commission in that s /y
‘field. Table 9 presents the correlation coefficients which describe thgg/
relationships. ) /,L
, It is clear from the table that there is no simple, catchmgxﬁ
phrase or sentence capable of adequately summarizing the field d4 /amioa
which promote or inhibit civil service role performance. From the varia-
tions in decision-making authority leveis encountered earlier, thiz is not
surprising; indeed, it stands as confirmation of the severity of the prob-
lem of trying to come to general and generalizable conclusioéns in the con-
 text of 42 widely different operating field or enviromment®. Nevertheless, .
- four dynamics are worth noting, in that they do shed furiher light on‘thm

. The first of these is quite a straightforward infereneo fram th@
correlations:  the more decision-making authority enjoyed by the loial :
comnigsion, the more it will attempt to involve itself in each and all T
of the roles examined in this study. The analogy to a business concern in
_a free-market competitive sconcmic environment is not inappropriate: o

continued growth and future success require ontfﬁgooaeuginlvggpansion

throughout the prasent operating environmon¢ . T :

U

‘The second notable dynamic lies, in the fact that high levels of
.,authority vested in police executives lead to less performance inil
servica ‘comnmissions of thn regula%ozy role.» In 1ight of the po& .oe
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executive/civil service process of competition for authority described
earlier, this correlation is not surprising either: to the victors in the
autherity competition go the spoils of freedom for role performance. This .
interpretation receives tentative support from the :other role correlates
of police executive authority. Those are not listed in the table because
they failed to achieve conventional statistical significance; thus, any -
interpretaticns based on them can only be made quite tentatively. NeVer-
theless, the signg of the correlations between police executive authority
and both the individual adjudicative role of the civil service body and
its generalized adjudicative orientation were both positive; all the other
“coefficients im that row were negative, as shown in Table 9. To the ex~-
- tent that the civil service commission enjoys authority at the expense of

the police executive, it expands its police personnel role. To the extent
that the converse is true, the commission is deprived of the admznistra~
tive task and relegated to the role of adjudicator.

| The same conclusion also holds when the focue is chanqed from the
i police executive to the city manager and his personnel director. The more
- authority they enjoy, the m~re (again) is the civil service commission
e largely restricted to the adjudicative function. k
The fourth interpretive dynammc is contained in the fact that
- __mayoral authority &nd managerial authority impact so differently on civil
_ gervice role performance. From the ‘table it is clear that authoritative
mayors and active administrating commnissions are quite compatible, in
strong contrast to the gituation with authoritative managers. Perhaps the
explanation for this lies in the contrast itself. Mayors are, after all,
elected officials who can be held accountable by their constituents for
_the results of their administrative policies and programs. Managers are
no less accountable, but to a city council rather than to an electorate.
y In that arrangement, they hold a positional advantage over their mayoral
counterparts; they are cne step removed, and thus one layer insulated,
from popular dissatisfactions with their administrative practices. It is
not  implausible to infer that mayors seek similar protection in a radically
~different way: by aett;ng another actor, made distiuct from the mayor
‘through a legal series of checks and balannes, beg§.the brunt of the ad-
. ministrative tasks in the police personnel field.

.D. Summary

'~ Within the near ubiquity of urban civil service commissions, with -
jurisdictions extending in momst cases to sworn police pergonnel as well as
to ofher municipal staff, two characteristics are striking: the capacity
to change and diversity. Except for certain interventions by state serv-
lces or regulation affecting ucban police administration, the total spectrum
of locally performed personnel functions has during the last half decade

- remained reélatively unchanged. But within this bundle of functions, which

. are largely derived from the-original concepts of the Pendleton Act and
£r0mkmunicipal reforms of the last half century, the local personnel set-
ting is now occupied by both original and new actors which from city to

r’city behave differently with respect to one another and perform or share
personnel functions in different ways. g

. 57’In game-theoretic terms, the mayor would be following a good
minimax strategy: minimizing his electoral losses due to the exigencies
-of the police personnel administrative tasks by separating himself from
the very perfermance of that task.
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A&though an analysis of the relativg levals af polxca parsonufl

~ policy-making authority points to the police chief executive 23 the rmost
influential, he shares this authority with a close competitor: the urban
chief executive and, to a lesser extent, with the civil service cuﬁmigaion,
the city personnel director, the city council, and attorney (in that owder).
Indeed, even though the police chief executive may tend to enjoy the most.
authority, it is not usvally clear-cut in that he must exercise it through ™
a network in which he is variously: (1) the primary decision-maker, {2) a
“joint decision-maker; (3) a negotiator; or (4) an advisor, depending on the
particular component of the personnel program. Moreover, this network is
not necessarily stable as shown by trends of the last five years indicating
that from the perspective of the palice chief there is the movement of cer-
tain personnel functions both towards and away fram him and his department:

- The foregoing complexities pointed to the advisability of focusing
the analysis on the roles plajyed by civil service commissions and how they
affected the foregoing network of relationships. The most important role
of civil service commissions was found to be one of adjudication which was
perceived to be almost twice as frequent as the regulatory role and more
than twice as important as the roles of policy~-formulation, administration,
and advisory. The foregoing roles formed two overarching {(generalizud)
ones: adjudicative and administrative which had almogt identical posgitive
correlations with the roles of regulation and policy formulation. Thus,
the performance of oae of the roles tends to lead to the performance of
another., In fact, this %endency was also revealed by a factor analysis of
the adjudicative and administrative roles, indicating that the central ten~
dency among the 42 cities is "all or none": civii service commissions tend
~to score h;gh (or low) on both roles simultaneously. o

- The analysis of the authormty structure and relationships of the
differant partlclpants in local police personnel and the roles played by -
civil service commissions in that same area indicate that local police pexr~
sonnel affairs operate in an area which can be characterized more as &
"field" rather than a "system" in that it is a setting populated by a number
of actors, each &¢f whom competes with, complements, or stands aparit from
others with respect to decision-making. Some of the determinants evident

in this "field" are as follows from the perspective of key actcrs or
partxcipants. )

The Civil Service Commission. The morevdecisionﬁmaking
authority enjoyed by ths local commission, the more it

will attempt to involve itself in each and all of the roles‘
examined in thms study. : .

.. The Poiice Chief Execut*ve. The police chief executiva
appedrs to compete with the local civil service cammiasion,
-as Eollows: v , :

1. To the exﬁent that high levels of authority are vested PR
in police executives, there is less performance by the .
civil service commission of the regulatory role; it is
deprived of the administrative task, and it is relegated
to the role of aajudicator~

2. To the extent that the civil service commission enjoys

authority at the expense of the police executive, it ex~
pands Lts police personnel role. }
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on thc othex hand, the personnel director and police chief
complement each other in terms of authority; that is, the
strengthening of one will tend to strengthen the authority
of the other, and the converse.

The Ma or,k More authoritative mayors are compatible with
active administ:rating civil service commissions and at the
save time such authority bears a negative correlation with

~ that of the personnel dirsctor. In the latter case, the

stronger the mayor, the weaker the perscanel director, as
well as the converse.

The City Manager. As with an authoritative police chief,
the more authority exercised by the city manager, the more
likely is the role of the civil service commission to be.
restricted to the adjudicative function. The city manager'g
authority complements that of the personnel director, as in
the case of the poli¢&?ﬁhiaf's authorlty 1eve1. P

«

The Personnel Director. The ana1y81s indlcated no stable nor

significant relationship to the local civil service body which

may imply either an administrative subordination of the per-
sonnel director to the civil service commission or, as is evi-
dent from the analysis, a complementary authority relationship
with the city manager and/or police chief. As indicated above,
the personnel director's authority bears a negative correlation
with that of an authoritative mayor.

As can be seen from the foregomng, the checks and balances originally

provided by the authors of early civil service legislation do not represent

- & simple dichotomy but have become considerably more subtle and supple,

forming a changing setting of shifting alliances and competitive balances.
Indeed, there is hope for the future which can be based on the evident

. capacity to change and adjust, but there is a degree of uncertainty depend~

ing upon the comparative vigor and strength of the several members or actors
in these networks.
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Chapter V
THE‘ IMPACTS OF CITY POLITICS




i

A Community Political Ipterests and Police Purdonnel Administration

V. THE IMPACTS OF CITY POLITICS

C In any rasesrch endeavor, the anaiyst aust attempt to a\a*& two .
major pitfalls: excessive ambition and deb;litating myopia. 1In slightly
less pretentious terms, one seeks to define one's field of inquiry broadly
anough to allow for examination of the major topics relevant to that field,
but narrowly enough so as to avoid floundering about in a sea of data.

~ Many an otherwise well~designed project has fallen prigy to one or the

other of these problems.

A good daal of effort has been expended in the precading pages in
an effort to better understand the structure and the dynamics of local
police personnel systems. Théere can be no doubt that this effort is im-
portant and directly relevant to the general topic to which the project
has been addressed. Neveriheless, it would be myopic in the sense men-~
tioned above if the research efforts did not go further. The literature
on police personnel administration in American cities is replete with
suggestions that two factors in the general environment of urban policing
impact quite significantly on many of the systems characteristics examined
earlier. Omne of those allegedly crucial factors is a relatively new one:
the growing power and influence of police officer unions. The other, hardly
new but presumed by the commentators to be no less important, is the in-
fluence of politics as excercised by the various actors who compose the

“local political structure.

I+ would be foolhardy to pretend that the efforts of the PAS civil

- #ervice research project were able to capture the nature of both of these

furces in their entirety.  In the same vein, it would be a sericus error to
omit them from the study. Thus, while primary iwmportance was accorded by
PAS o the collection of materials on police personnel system characteris-
tics and on police administrative and operational practices, an effort was
8180 made to collect information that would tap some of the central aspacts

of local politics and police unionism.

Thug, the purpose of this chaptex and of the next is to expand

- the oontext in which the findings and conclusions mentioned earlier are

understood. In the pages which follow, evidence is marshaled on the nature
of the distribution of political influence in the 4Z-oity sample. Influence

a variety of issue arenas is compared to influence in the police per- o
unﬁnf 1l arena, in order to place the latter in the appropriate context. e
Then, the distribution.of political influence on police personnel affairs : 1
is juxtaposed with the authority levels and the civil service roles which
w!xa analyzed in some detail earlier in the search for significant commu-

i politioal impacts o the actors and the relationshipa which charac—

se the local police peracnnel field. S

-ever, in that chapter the focus is sh¢£tad to the topical area of urban

In Chagtar VI, the general format and purpose are the same. How~ - - %
poliot unionism. ;

The *genteel reformers® of the late 1800's brought to thﬁ civil
sexvice movement cf that era two models of the 1oca1 politiaal process:
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'pha rafiecting the way they perceivéd the actual‘situaﬁion, the other the

way it would function vis-a-vis a reformed civil service system of govern-
ment administration. In the former, the “interests"--urban bosses, poli- .
tical parties,and "robber barons"--were presumed to possess disproportionate
political resources and to excrcise them so as to control government
smployees, services, and programs and to thwart the true will of the people.
In the latter, the civil service commission would handle the tasks of pub-
lic personnel administration insulated from the political pressures of the
interests and in consonance with the popular will. s ; . :

It is an open question whether the will of the interestg was so dia-~
metrically opposed to that of the people or, for that matter, whether an
analyst could at that time (or even now) have meaningfully dateggined this
gquestion. In any avent, many commentators~-but by no means all”™ =-would
concur in the judgment that civil service commissions have largely accom=~
plished the reformers' goal: <they have insulated the task of personnel

 administration from the vagaries of the local political structure.

That judgment is, again, one of those matters decided largely on
the basis of the commentator's individual experience and without the bene-
fit of comparative evidence. The same could be said for most of those
who dizagree. For that reason alone, further examination is entirely ap-
propriate. : S 8

However, the question of political influences on local police
personnel adwministration has grown much more complex than that posed by
the original civil service reformers. It has already been demonstrated
that the law establishes some form of civil service system for police em-
ployaes in the vast majority of cities, and that the system is usually
embodied in the activities of a formally constituted civil service commis~
sion or board. While the law defines the commission and its activities
even further, it has also already baen demonstrated that that body must _
adapt itself and its activities to the operational situation. It mvst com-
pete with other actors for the authority to perform roles relevant to the
task of police personnel administration. 1In that context, it must also
find its niche among actors in the local community who enjoy varying

- degrees of political influence. For some, civil service commission per-

formance of one or more of the roles examined earlisr iz consonant with
their interests and goals, for others it is not. Thus, in the context of

-the 1970's, the question most appropriately posed is whether and to what

axtent oivil service role performance and police personnel administration
are affected and dirgshad by the distribution of poliﬁical influence in

the local community.

The measurement of political influence is neither & simple nor a
straightforward task; in fact, there is very little approaching consensus
among scholars or practitioners on the best measuring methods to use or
indicators to compute. A voluminous body of social scientific literature
has arisen around this point. Some of the contributors urge a reputa-
tional approach, in which persons reputed to be influential are taken by

3%An interview conducted by New England magaziﬁe with Robert di.
Gras%; upon his departure from the Boston Police Department is one good
o - ‘ | s St
 59.e0ndrd Ruchelman provides three case studies of the general

" .intersvtion between community leaders and police officials in his Police

A Comparative Study of Three Cities (Cambridge: Kallinger, 1974).
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the researcher ﬁd'&cﬁuhiiy compose the local “poﬁét'%ii . Others wvu&d
urge a positional approach, concentrating their energies on a study of

”“gg‘(thqse who occupy actually or potentially powerful formal corporate or or-

ganizational positions. Yet others recognize that influence and those who

possess it c%spge from issue to issue; they propose an iasue specific

methodoloyy. ‘While each of these methods has some academic and practical

value, one facing an actual research problem is usually constrained by the

forces of time and finance to select one or the other of the altaxnativn

- methods. The particular procedure adopted for the civil service project ‘
was relatively clogest to the “issue specific‘ methodology, with signific&nt '
positional“ aspects. .

~ « fThe specifics ¢f the actual procedure ware as follows, uuring th‘
personal interviews conductod with prominent local actors in each of the
study locations, five gquestions were asked of each respondent in order to
determine influence levels of local individuals or groups. Bach respon-
dent was first requested to indicate the relative influence (very much, -
some, or none) exercised over local police personnel decisions by aach of
the follcwing community actors: ,

1., The City Council
2. The Mayorxr

3. The Democratic Party
4. The Republican Party
5. Church Leaders

6. Chamber of Commerce
7. Newspapers

8.. Bar Asscciations

9. Labor Unions
10. Ethnic Groups
11. Neighborhood Groups
12. Heads of Local Governmant Agencies

13. City and County Employees
14. Industrial Leaders
15. Retail Merchants
16. Bankers and Executives of other Finance Institutions ,
17. other Businessmen

This procedure was repeated four other times in the interviewa.. ‘
uging the same response categories and the same list of actors, but varying
the issue arena introduced hy the interviewer amonq the fallowing four
topical areas:

e winning a schaol board election !

e winning a mayoral election o
e starting an air pollution control proqram;kf |
- passing a community development block grant praposal

% N &

807or a more detailed discussion of thase mq‘ﬁaau aad thair uﬁ* o

vantages and disadvantages, see either Polsby, Nelson a., e it pOwex .

and Politianl Theory (New Haven: Yale University vxess 19;
nit s cture Deaision—uakigg:
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Bacauue tha nunbex ofF intarview raspcnéents differed from cmty ﬁgAciﬁy,

~ the rasponses to the questions mentioned above were standardized by em~
- ploying mean scores rather than simple sums. That is, scores were assigned
6 each possible influence ranking (very much = 3, some = 2, none = 1);

the influence score for each actor and each issue type was then computed //Zi’
az the average influence score for that actor on that issue, across all -~ .~

raspondenta in the city. » . ﬁﬁg'.w

. Bacause the politics/policing nexus ‘has been such a topic fﬁr
study and speculation and simultaneously a "cause" for social action, it
.seems useful to addzess a preliminary question: does an actor's influence :
in general city politics correlate with his or her infiuence in local police =
“personnel macters? The answer is an emphatic ves. Data to-support that
contention are presented in Table 10, In that table, the numerical entries
are the correlatinn coefficients between the relevant actors' influence
levels in the various issues listed and theiyr infiurnﬁe levels in police =
personnel affairs. 1In general, the lesson of the table is that political
influence "carries over" from almost any arena of city political life to
the police personnel arena, for almost any lécal actor. These results are
strongest and most consistent for the police personnel/mayoral and school
cembinations and for the pairing of police personnel influence and the
summed influence score over the four nonpolice issue arenas. Both of these
findings, but especially the former, demonstrate two general results well -
worth detailing quite specifically. The first of these is, as mentioned
above, that the police personnel area is not a separate or unique arena for
the exercise of politiczi influence. The second is that police politics is
generally closest in siature to the most partisan of all of those arenas ex—
amined in the survay. Air pollution control programming and community
development plarming and policy~-making are often quite specialized, issue-
oriented matters; each of them demands of their participants a certain tech-
nical expartise in the subject matter and a special commitment to the
general area, On the contrary, electoral politics tends to be conducted
in =z more partisan context than any of the others, to activate a wider
%ﬁriety of participants who are motivated by a wider variety of goals, and .
" to be as much a symbolic as a practiczl political conflict. The data from =
the table of correlationg demonstrate that the politics of the police per- .- .
.sonnel arena are closer in nature to the traditional form and. substance of
urban politics, as represented by the electsral contests, than they are to

‘%%%'%%¥€¥i?%=%%é=ﬁfiwpz§&’f?ﬁés’GI gs;mtical controversy.

: There is one pther inferance to be made from the correlations

listed in the table, The correl Ations between general political influence
(as meapyigg/iﬁ/the last column of the table) and police personnel influ-
ence are particularly strong 5 .500 or greater) for five local actors: the .
,Daﬁoavatic Party, the mayor, {ocal government agency heads, newspapers, and
-~ chuzch leaders. Iu much ¢f the traditional political science literature,

- where the motivations of political activists have been the focus, actors
such as the first three have been painted as generally practical in style

“nnd *localist* in orjentation; the latter two have been deemed more ideal-

“istic and isﬂuu«oxir ted in style and more "cosmopolitan® in orientation.6l

* Most of the other -actors in the list would fall somewhere betwesn these -

two extremes., In addition, it should be noted that these five particular =

i actors tend to find their possibilities for political action heavily depen~
- dant on thqx&ecal gcene, as opposed to either businessmen or labor spokesmen

3 ;fleut rraeman, Linton C., ?atterns of Local Commin it Leadershi
;aﬂﬁilﬂl?ﬁli‘! Bobbs-Merrill, 1968), or Bantield, Edwara C. and Jameg 5

- wilson, City Politics (New York: Vintage Rooks, 1963).
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1 g CQE&ELATI@?S‘ “PULITICAS INPLUENCE TN POLICE. PERSGSNEL ADMINISTRATION
E . A IN RELATI ON ro OTHI‘R I’SSUE’ ARENAS
@ .
T e __Issue Arena _
| School Pgllution s Community = of -
. . Board Mayoral ‘Contral ~ Development  All
Actor Polities Politics ~_Politicy - . Politics = Four
The city council ' * 58S *vTew 4 L 2R 4 ’ %/f‘/v . [ ] I‘:O L] " .’ L . L
The Democratic Party <571 672 .,:',4297-* .595 _
 The Republ:.can Party .277. . .354 .452 -461 #3905
Church Leaders . 545  .475 o .425 .486 -588
~ Chamber of Commerce .441 ceen - .547 .593 .418
] * Newspapers. .422 .460 .565 .435 .578.
Bar Association ~.364 A ceoss cens ‘oi
' Labor Unlons "een AR “wTe craw ’ ‘.v.‘_"'.,
Ethnic Groups .497 - .485 ceos .372 .483
Neighbarhooa Groups aaee .321 cwoe .478 4376
,_Feads of Local Government Agencies .532 .527 Ceeas . .347 ..568
: City and . comty En@loyees . av e e R .x\‘ - sh e e ¢cowe - se e
Industrial Leaders t .4 5~¢’ v .543 - .372 C+436. 1 .571
- Retail Merchants ’ e 2360 Ceees .373  1.320
Bankers and Executives of Other Financialx L4808 411 277 329 .401L
Institutions S : . \
‘Other Businessmen coes ave .385 | .423 339 -
cous indicates that a ccefficient did not achieVe statistical signiﬁieance.
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; whe are, as often as not, drawn beyona hhe locality and into the n;tlonal
. econcmic and political arenas. The data thus demonstrate that lozal po-

& lice personnel affairs tend to be the focus of those actors tied most
intimately to the local scene; the findings suggest further that local
praatiaalzactors and local idealists alike are seen as enjoying an impor- . |
tant “cafryover" of influence from the ganeral polity to the police arena.

. Correlation analysis, by its very nature, answers research,qgesm -
tibve in relative terms. It does not directly address absoly%he magnitudes
in the variables it examines. Thus, it cannot directiy teveal who has how
mach influence in the politics of-police personzel. To examine this gues~

tion a bit more closely, Table 11 is prowided. It depicts %he mean influ~

'~ ence score of each political actor-im the arena of policp”persennel issues,
caleulated across all 42 study sites. The entries arz arranged in descend-

_dng order of influs a'fMagnitu&e, and demonstrate -that a relatively low
and broad infiﬁence hierarchy best characterizes the structure of lecal

. politizai influence in the police personpei arena. As shown in the~ pyrammd

|- of comparative political influence (Figure 6), at the pinnacle of that

'?’gj? hierarchy (which, itself, is a pimnacle of only modest substantive influ-

=7 ' ende) stand the mayor and thzfaity council. Immediately beldw them come

~ ‘representatives of a widé variety of local interests: the media, ethnic
and neighborhood groips, labor, and business. A champion of democratic
%heory would pndoubtedly be pleased at these findings, in that they pro-
vide an_z 11miost textbook case of the theoretical democratic structure.
elecked officials in the most authoritative positions, followed rather

. <logely hy an unbiased agglomera tion of any and all ;nterest groupse

l. Relative Political Impacts. It is somewhat cumbersoﬁﬁ<co re— ,
tain 17 Independent variables as measures of the local pplizical situation;
thus, recourse was had once again to the method of:fxctor analysis in an .
attempt to reduce the 17 to a smaller and move tonvenient group of technic-
,ally appropriate and substantlgs; aﬁﬁqﬂate measures, The results of that @
" application of factor analysis®® were that, in general, four cliisters of '
political influentialg gould be identified as active in the local politics

- of poliaing' e : . e

/ Lises

e 52Again, the method used was prznﬂxpal camponents factor anaiysms
;;with ohlique rotation. The statlstical results of that procedare were:

’; , . ” ” . Factor Loaélngs :
“y’ . . S Factor 1 Faetor 2 Facter 3 Yactor 4 COmmunallty

0.15617- I .

The city'cbnncil 0¢35258 0.07817 3.00525 . ~-0.11068
Mayor = 034704 0.27649 6.27727 - 0.17608 . - ~G.43717 !
“Democratic Party ﬁ;Ol?SL _0.1¢%27 - 0.85867 - 0.37323 0.88081 f
. Republican Party  0.00438 =-0,03105 - 5,72330 -0.19141 0.56738
- . Church leaders e, 54504 0.06935 0 0.20711 0 0.40962 0.62611 !
fe~wmf'*hambet of COmmerce 0.68752  -G.11316 -0.13660 .0.33256 0.61598 .-
Newspapers - . " 0.54583 0.23342 ~0.00079 -0.30262 050736
- -°=  Bar assgociations ©0.29423 0.21113 0.13993 ~0.40844 0.39507
Labor unions -~0,22182  0.35402 0.15015 =0.45134 0.40139
“Bthnic groups -0.,05629 0.72310 0.07645 0.00640 0.52214
k/%aighbo:hood groups 0.33536 0.69412 ~0.18152 0,03477 0.67635
i Governmant agen*y o , ' ‘
heads - 0,51537 0.19593 0.11248 0.16303 0.44589
city and 4aunty :
emg%av& 0 04340 =-0.05810 ~0.05077 0.17382

f4dﬁtinnea anage 75)
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: L - ® & 'cluster vhich linked the mayor, the city council,
T - the churoh leaders, the newspapers, the chamber of

Ty TR commerce, the heads of the local govermment agencies,
=i 4nd the various businass actors; :

9 a~»1gster which linked neighbarhood groups and ethnic
groupss.

. 2 eluster whi~h 1inked the Democratic and Rapuhlican
Parties; and

¢ a cluster which linked bar associations, labor unions.
‘ and ci&yuand ccunty employa&s. ,

T The first o£ thmse was 1abo§§ed the "pover elite,” in that it lxnked many

. of the actors to whom Mills®® awarded that title in his own studies of the
distribution of influsnce and authority; in contrast, the second factor
was labelled the "graus roots.” The third is clearly a *political party"®
dimension. The fourth has been titled an "organized labor" cluster; while
the presence of the bar associations among that grouping is not particu-
larly appropriate o that designation, the label does seem to be the hest
*avnrall description of that faetor. ,

The major question to be addressed is the impact of politi»al
influence among local community actors on the police personnel administra~
tion field. The table of simple correlation coeﬁficienta (Table 12) pro~
‘viden material ralevant o that assessment. L

Three patternn of impact of political influence on p@rscnnel
actors’ authority levels are depicted in the table. The first of these is
the general congruence discovered betwsen mayoral authority in police pexr-
sonnel decision-making and the levels of political influence enjoyed by the
local power elite, the “"grass roots" neighborhood and ethnic groups, and the

 political parties. Of course, it is an open guestion as to why these cor-
relations are positive. Some would probably claim that mayors can be in-
'~ fluenced more easily than the other actors studied; others would posit that
§  mayors better represent their policy preferences than managers or personnel
. directors., In all likelihood, a mix of both is present in each of the
© oities studied. In any event, it is clear that mayoral authority (and, pre~
sumably, the decisions and policies which emanate from it) in the area of
lice personnel dacisinn—making has strong roots in the local community

1uanc¢ »tructure.
tor Loadings < B
ctor 3 Facgox 4 Eommunality

Induatrial leaders / 0.65321 ~0.29647 "0r4€567 ~o 02553 0.79129
- Betail merchants %‘ 0.81476 0.00663 =-0.05295 0.04498 0.64790
«+ Bupkers and LR ; S | i e .
. £inanciers i B 65087 ~0.08765 0.31694 ~0.17231 0.64598
- Othexr husine:smnn 0 86601 ~a.zoosa~ -0 00496 -0.09195 0 88270,

sz(centinuad trum

53Ki113, c. uxiqhk, The Power Eli {sew York: Oxford nnivarsity

ses Hunter, Floyad, cnuumnity Powax atruvtura (ﬁuxham: University of North -
Carolina ?raxa, 1955?

k”?qp;t, 1858} . At a mors loocal level o lysis, but using similar ideas,  ,.,;f



v

| | Table 12 |
POLITICAL INFLUENCES ON POLICE PERSONNEL ADMINISTRATION
| | | | . - . Influences Enaozed B% |
A - . Elite poots _Parties  _ Pabor.
| Personnel Fleld Authority Levels ' 4 '

Urban Exécutive Ceeeee seses ...;. o Seans

(Mayor) o 362 .365  .502

~ (Manager) ’ -.403 =-.326 -.531 ceces

Police Executive -.283 ... =.385 ...l

city council | Cliees aahie o dmeew T sedes

Civil Service Commission  ieens esees avees
Personnel Direéﬁor | -.470 ‘}.... - =.378 - 395

civil service Roles |

- Advisory ~ ' , ceses  msase ceeee " sease-
Administrative S wsens 2277 aed cress
Regulatory | | ceses .5..;~ cieee ceurs

s Adjudicative - g T S ORI .278
%”A'” ‘,rolicyéfqrmulative‘ Wﬂ_gﬂi,;f”,;Aqu#fﬁir ,.gésx« ceene cenes

o o | 9 . C e |

Adjudicative Grientgﬁion" ] % cieex  eeses’ aneas C.273

Administrative bxipntaticﬁ | Cevees 4300 .aens Ceenes
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The converse Qf this zrgument canstitutes the uacond notable im-
pact pattern. With regard tO police executives, city managers.and per-
- sonnel directors, it is clear from the table that the competitive model
of the local peolice personnel field can quite appropriately bhe extended to
include local political actors as well. The negative correlations in the
relevant cells demonstrate that, for the most part, the political influ-
entizls in the local community are unwilling to invest their influence ~
in managers, police chiefs, or perscnnel directors. Policy options or
proposed programs which also functioned to increase the authority of any
of those officials would run counter to the interests of large segmenta
of the local political structure. Such proposed programs could only be
successfully instituted in localities where those segments of the local
political structures were largely lackiag in polifical influanae in police
personnel matters. ,

There is one exceptlon o this general statement, implied in the
positive correlation between the 1nf1uence of organized labor and the ‘
decision-making authority of the city's personnel director. This co« =
kefflclent indicates a preference for dealing with a géeneralist personnel :
director on the part of organized labor; specifically, dealing with &
given official on a direct and regular basis in a relatian&hip in which
jointly acceptable compromises can be effected rather than sncountering
antagonistic confrontations.

While community political influences are unrelated to the level of
deulSlon—making authority enjoyed by the civil service cammxaaion, they -
do exert two impacts on the roles played by those commissions. n simple
terms, more influential "grass roots" groups promote an administrativa ;
role for the commzssion, a more influential organized labor promctes an =
adjndicative role. While the influence levels of the power elite and the =
political parties are not directly related to the civil service roles,
it would be an error to suggest that they have no impacts. Theirs are i
the indirect influences, filtered through their support for or their com- =
petition with the various govermmental officials who possess formal daci~ ¥

o siou»maklng authority in the police personnel spheve.

B. Summary Findings and the Political Settang for Change

The analysis and flndings presented in this chapter show that po- =
lice personnel administration is affected by the distribution of politiaal
influence in the local communmty. X o

- Although the amount of political influence varies among individual - R
community actors, it is clear that whatever political clout these indi~ - *
viduals and groups hold in a particular community, it carries over o the -

police personnel administration arena. Further, the general tendency ;
' across the 42 cities studied is for this carryover factor betwean pclitical '
influence and police personnel administration to be the strongest in the
most partisarn arenag of traditional urban politics, as rapra@untad by
the correlatlons for elections as depicted in Table 10. .

: As in the case of all statlstiaal compaxisons of the kind pree
sented in this chapter, the findings represent the general patterns and
_central tendencies of the data collected. Thus, the amount and ineid&nat
of political influence on police persoinel administration cap vary from .
city to city. Nevertheless, this does not diminish the importance of tha~f~
finding that the issue of pclice personnel adminiatratian is not. 1nsuﬁ
‘ lated from 1oca1 political pressures. ‘



. sarvice League, Washington, D.C., 1970,

/ zn addition, the data presented in the last part of this chapter
indisate that the political influence enjoyed by different groups and
indjviduals in the local community are definitely related to the levels
of authority held by some of those local government officials responsible
foy administering police personnel affairs. Although some of these com-
munity political influences are supportive in nature, others portray a
m@xc competitive decision-making environment. _

/” When taken together, these findings are important to those con-
/ sidering the reform of local personnel administration. An illustration of

gaw tge dynamics of local politics could impact the prospects for change is
n order.

In 1970, the National Civil Service League called for a sweeping

" reform in the then current state of civil service and public personnel ad-

ministration.64 The League advocated the abolition of independent civil

service commissions and their replacement with citizen advisory commissions
on personnel matters. Central to the League's reform model was the vesting
of public personnel managers and top government officials with the authority

~to conduct complete personnel programs. The League's proposals were, and

continus to be, provocative and controversial.

The League and, for the most part, supporter of the League's model
parsonnel structure are guick to point-cut that their reform proposals are
not meant to be imposed without recognizing the uniqueness of local cir~-
cumstances., The findings presented in this chapter highlight the signifi-
cance of that caveat. This ig not in any way to imply a judgment, pro or

_oon, as to the merits of these ideas; rather, the proposals themselves
‘vongtitute a convenient point of fccua in relation to the analyses detailed

above.

: There are, of course, two implimit questions which any reformer
mu:t address: should change be effected, and can change be effected? The
former will, for now, be deferred; it is a question which can only be

~ answered in the light of evidence that it will bring better personnel ad-

ministration and higher quality government gervices and programs; and the
marshaling of such evidence is the task of subsequent chapters. The latter
guestion, however, is a political one; it is a matter of discussing whose
ox will be gored by change and how likely it is that the goring will be

vahtainable.

In the context of the design of the research conducted, there are
two logical implications of the League's proposals: elimination of the
authority enjoyed by civil service commissions in police personnel decision-
making, and elimination of the relative degrees to which the commission
plays any of the roles described earlier. The question to be addressed,

_then, is who will support such changes and who (aside from civil service

pommissions) will oppose them?

" The analyses outlined earlier suggest that support for such changes

%. - omn reasonably be éxpected from personnel directors, ¢ity managers, and

police sxecut: vta. The personnel directors are, after all, professional

5‘5 Model Public ?Qrscnnel Administration Law, National Ccivil




administrators; they would clearly favor a aystan‘which provided thau mure |

latitude and more authority to be administrators. The same is true of city

managers, and of police exscutives. Among the latter, of course, lies the
additional desire to eliminate the regulatory role which civil sexvice com-

~missions also, on occasion, perfonma

The £indings also suggest that there would be little 1ikslih@ad
of gaining mayoral support for such a change. The central dynamic here is .
a matter of political economy. That is, the benafits to be gained from
increased authority and administrative responsibility are accompanied by
costs~-electoral costs in the form of lost votes 1f the mayor cannot ad-
ministratively please his employee-constituents. gtrong mayors who opt to
minimize their costs by relegating the administrative task to someone ulae

~are not likely to support a movement to reverse that decision.

of course, where mayors are relatively weak and symbolic creat uras

(as they are in many council-manager contexts), the obisction is not too
difficult to overcome. Where they are figures of .real authority, however,

their preferences are 1ikely to be supported by several major political in- i

fluence groups in the larger community environment. In such contexts, re-

form on a scale of that proposed by the National Civil Service League seems
a difficult quest, and indeed, thig and other attempted reforms must deal
with the unique skein of political influences and intereata presenh in esach

_ American jurxsdictiun.
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Chapter VI
POLICE UNIONS IN POLICE PERGONNEL ADMINISTRATION
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VI. POLICE UNIONS IN POLICE PERSONNEL amm:cswm'rmﬁ' A

Most students of police unionism trace the heritage of that mave*
ment back to the Boston police strike of 1919, As is well known by now,
. that traumatic event was the first of what has come to be a seriesz of
police officer job actions staged in protest of salaries, benefits, work-
~ing cundltzqns, and a host of other matters cof concern. The Boston strike
ended in defeat for the police officera; in fact, one of its major re-

.. sults was to propel the man who ended it, Massachusetts Govexrnor Calvin
Coolidge, into national.prominence and, eventually, the White House. Faw

- contemporary police officer job uctiohs are so-weighty in immedisce sig-
nificance. Nevertheless, their apparent growth in number and impoitamce - -

has been sufficient to generate a great deal of concern among observers of "1'

:he gulice scene over their impacts on the quality of 1acal police adminisa~
ration.

‘ The question is most clearly posed in the tit%e of an article by
Charles Feiganh%um, "Civil Service and Collective Bargaining: Conflict or
Compatability?*®5 Unfortunately, answers posed in the literature have not
approached the same clarity. For some, collective bargaining and the merit

system are in irreconcilable conflict; victory for one ¢an only be achieved | .

at the gjpense of the other, in the zero-sum format of classical game

theory. This conclusion has led to quite diverse recommendations for
action-~-ranging from elimination of civil service to strict limitations
on police unionism. Other commentators take the position that peaceful
coexistence between civil service and police unions is not only possible

but absolutely necessary to accurately represent the legitimate but differ- ‘

ing interests of police officers and to continue to prcvide tham protec~

tion from political encroachment.
: Juris and Feuille have expandad upon this coexistence theme in &
comparative:analysis of police unionism. Their study suggests that police

_ unions derive a positive benefit from civil service systems, not in the

- nature of better représentation ox protection but rathar through the e

 generation of multi~lateralism in the collective bargaining sphere. Civil
service systems with the authority to make binding decisions (or to over-
‘turn those of others) provide police unions with an additional means of

 leverage over the system. To get what they want, they can choose to employ
any (or all) of the bargaining table, the hallot box, the judicial system,
or the civil service ccmmission. o

- e

65:_:33 iic Personnel wagement, Maymune, 1974, pp..244-252.

66Morse, Muriel, "Ave We Bargaining Away the Merit System?" Public '

. Personnel Review, Oatober, 1963, PP 239~243; Wurf, Jerry, "Symposium on - A

Herit gringipiadwoday , ,Epla x éé&llxnf‘ gept.mﬁet., 1974,
pp. 425~452; Maddox Charleslw; ollect va 8 n Law antaraaqggg
(springeiela: Charles C. Thomas, 157TE). SnneTN

~ 673uris, H. A. and P, Feullle, Police Uniani : Por Ly ;“f!w!t in
Publie ector Bargaining (Lexington, Mass.:  Heath, 1973)« 33E3o o,
case studies on ereht police unien tactics and on the typu: of uniana
" that use them are available in. fakgern, Stephen C., Police Assoqgistien and .
‘Department Leaaers (Lexingtonz D. C. Heath, 1974), ) i ~»>¥m,
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It is claar that congensus has not yet been reached by the com~-
mentators on the roles of police unions vis-a-vis civil service systems;
it is equally clear from the literature that the topic is in serious need
of more empirical study and fewer allegations and counter~allegations.
Toward that end, part of the civil service research project was devoted -
to an assesement of the impacts of police unions on the local police per-
sonnel field and on local civil service commisgion roles with regard to
police personnel administration. 1In this instance, as it was with the
analysis of city politics, it would be presumptuous to claim that the

narrative which follows covers the topic of police unionism in the breadth
and depth which it deserves. Nevertheless, the topic was deemed too im-

portant to ignore; some assessment--albeit a limited one-~is preferable to
‘none. o

: Two separate data collection vehicles were utilized in an attempt
to diseovex the impact of police unionism on civil service and police per-

~ sonnel administration.. In one of these, the prominent local officials
" who were personally interviewed were asked a series of questions designed

5 assess the history and present scope of local police efforts at collec-

~“tive bargaining. In another, the roust recent labor contracts or memoranda

of understanding, binding eities and their police officers, were collected
and subjected to a detailed and lengthy content analysis procedure. These

—content analyses were designed to yield further data on_the present status
‘of police collective bargaining in the cities studied.6®

A. - The “ctm and the Substance of Police Union Activities

The nsa of clear and precise terminology is imperative in any re~
search effort if its findings are to be widely understood and its signifi-
cance duly appreciated. Unfortunately, the terminology employed in the
study of police uniocnism varies from study to study. The problem begins
with the very basic task of identification of the study subjects; while

+ 1t may sound a bit preposterous, it is nevertheless true that one is often

unclear if the group he or she is studying truly constitutes a "uynion."
In most cities, police officer job actions are organized and conducted by

officers’' clubs, by benevolent associations, or by lodges of fraternal

organizations, such as the F.O.P. or the I.C.P.A. which, in the eyes of
the law, may or may not constitute a union.

Similar definitional problema plague concepts such as militancy and -
job acticn. In the narrative which follows, the problem of defining a

- union is sidestepped; the units of analysis are the police officer aasoj/“

ciations which represent those in the basic departmental rank for sworn/
personnel, regardless of their legal status as unions. Job -actions arg
any activities undertaken by those groups in and for public view; thuy,
while job actions may range from the holding of press conferences to for—

- mal strikes, they exclude pr;vate lobbying sessions or dlSCuBSIOna.

- How much union activity is there in can*emgg:arg émermp n clty

" police forces? Using the number of job actions carried out by police -

unions undoubtedly understates the case, but it can serve as an indicator

.of the phenomenon. In that light, the answer must be stated as only a
| very moderate amount. The reapondente to the survey indicate that, ;n

ggThe content analysis document is reprzntvﬂ in: its entirety in

ggndix II.
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the 42 cities studied, 19 (45;ﬁiperceﬁ@) have had at‘laa#ﬁibnﬁ jch;;¢tion

~...in the past fivs years; 10 (23.8 percentj have had at least two; and only
.4 (9.5 percent) have had at leaat thr'se. The average number of job ac~

tiong per city over the past five yzars is less than one, .786, ‘to hs
precise. Even if the sample is limited to only those municipalities = =
which have witnessed police union activities, the average rises but to -
1.74 actions over the five-year span. Based on such figures, one would
be hard pressed to build a case for » wave of police unionism militancy:
sweeping the country. . : ‘ : .

: While the formal police strike is usually the job action most
closely attended by the media, it is not the tactic most frequently em~
ployed by police unions. That distinction must go to the “sick-out.® ;
Almost one~third of all police job actions recorded by the research project
were of this type as the table below demonstrates; the nearest alternatives -
cccurred with barely half the frequency of voluntary absences or “sick- - a

outs«” . o _\ e
Mumber of ' o ;;‘
Actions - Percent \&LXV
Speed-up 2 B 75 S
Slow-down 6 o l8.2 o
Picketing 6 8.2 T
Sick-out 10 30.3
Leafleting 1 3.0 =
Strike 5 15.3
Public statements or 6 1
threats to take action 3 2
33 160.1

The types of actions employed do show something of a progression:
where a variety of introductory tactics are used, the second action cen-
ters heavily on the "sick-out," as is demonstrated in the table below. -

This is & highly symbolic tactic, as are picketing and the issuance of :
threats; and these are often intended by their organizers more as demon- A
strations of solidarity and strength than as tactics deliberately engineered
80 as to lead both parties to the bargaining table. Lo

. First ~ 'Second  Third =

‘Action = Action = Action
Speed~up 2 0 e
Slow~down 5 0 1
Picketing ! 5 1 0
Sick~out 3 6 1
Leafleting 0 0 1
Strike ‘ 4 T A 0
- Threats 0 2 1

' P K o N ! > o RO
Although a variety of intermediate possibilities exisit,  the results -
of police union job actions can generally be plxced in one of two catego-
ries: the opening of negotiations or the failure to do so. While the
number of cases available for analysis is rather small, the recorded job
actions do suggest that bringing labor and management to the barg:ining‘
table in. the police context is not the ultimate product of a rising -
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crescendo of union activity. The reverse appe&r% to.be a more accurate ‘
description: first actionsz have a two-to-one chance of “énding in some type

of negntiated settlement, while second actions have a four~to<one ehanc
of dcfeat, 4 .

, Not surprisinaly, different JUD actions tend to achieve success to

- yvery different dagrses. Sick~-outs and formal strikes would appear. & be ég
the lezst efficacious of the tactlics available to police unions. Even the
mildest of job actions--picketing and issuing threats--tend to bring about
negotiations proportionately more often than they meet their demise. Th»

reverse is the case for strikes and sick-outs.

F;rst~f"”“§ecohd Third
Overall . -Result Result Result

Union Defeat (by disciplinary

§ :
'ﬂ__“_.._L_m_k e

action, injunction, or ex~ ‘ : : i

haustion) , " 6 6 8 -2
Negot; cion 17 - 13 2 2
_ Result ~
" Negotiation Union Defeat
R v
, Speed~Up 2 9
Slow-Down 3 v
' : Picketing 4 2
Job Action. Sick-Out 3 7
: Leafleting 1 0
Strike 2 3
2 1

- Threats

P ‘Torning from matters of form and dynamics ‘to matters of substance
with regard to police unionism leads to a very definitive picture of the
majoxr concerns and accomplishments of those organ;sations. Qf caursa,
the specific substantive areas which have been the subject of union activ-
- ity have varied a good deal. However, as Table 13 demonstrates, a central
theme does emerge: police unions, like their counterparts in other pri-

- -vate or public settings. are most specifically concerned over the most

- goncrete of member -benefits. In the personal interviews, each respondent

“was presented with a list of topics;, and asked to indicate whether the -
. local police union had: (1) formally bargained, (2) informally discussed,
“or (3) done nothing in the iisted areas. In light of the findings in the
table below, a very appropriate conclusion would be that police . unions
are not the extremist nor unique element so often-portrayed.in the litera-
ture or the media. Their most salient concerns are salaries, fringe
" benefits, and shift and hour schedules; in practice, police unions are as
much "business unions" as any long-time component of the AFL-CIO. Further-
'~ more, police unions are perceived by the survey respondents to be most ef-
- factive in these same areas, and-only marginally 86 in any o£ the othersa.

e One of the major criticisms levelled against the general concept
of collective bargaining in the police cuntext revolves around that often
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Zubhaza :
POLICE UNION ACTIVITT®

t

- Percent

Union Union “Gnion Mean

Formally Informally Did Effectiveness

Bargained =~ Debated =~ Nothing RatingP
Salary Scales ' A 67.5 15.7 16.7 4.21
Fringe Benefits : . 66,0 - 17.3 16.7 4.23
Job Classifications | 14.7 33.5 51.8 3.09
Selection St#ndards | 3.7 35.6 60.7 2.74
Promotion Standards : 9.9 37.7 52.3 3.06
Training Program Contents ' 4.2 | - 34.6 61.3 3.04
One-Man Car Assignments - - 17.3 25,1 57.6 3.29
Divisional, Béat Assignmehts ‘ 8.4 20.4 71.2 3.15
Shift, Hours Schedules 3.9 22.5 45.5 3.68
Affirmative Action Programs BN A 27,2 69.1 2.74
Civilian Review Policies | 5.2 24,1 70.6 3.45
Selection of Police Chief Executives 1.0 20.9 78.0

agntries in cells zre percentages of all survey respondents,

bl.00 = Very Ineffective; 5.00 = Very Effective

i




loosely defined set of activities which are considered managerial preroga-
tives. For approximately one-third of the cities studied, police union
activities have proven something of a concern in the area of these pre~
rogatives. Then asked if any managerial rights have been lost to police
unions or organizations, the general consensus in 13 cities was that they
had, and in 23 others that they had not. (In six other cities, the ques-
- tion went unanswered or the answer was 1ndeterminate.) The distribution
of "rights lost” was as follows: .

Scheduling, Assignment Prerogatives

One~Man Car Assigmments

Job Deacriptions

"pPast Practices"

Decision-Making Authority Lost to Arbltratlon
Unknown .

NN

Clearly, it is in matters of assigmment that most concern over such manager- '

ial rights is expressed.

However, if proneness toward such losses is to be identified, the
data suggest that it should be pointed at urban chief executives acting
alone and unaided. The basic distribution of final decision-makers for
sworn police unicn bargaining problems, when cross-tabulated against whether
, any managerial rights have been lost to the bargaining process, is as fol-
lows:

Managerial

Rights Lamt
____Final Decision—nakers Yes No
Urban Chiaf mxecutive 4 3
City Councii 4 9
Chief Executive plus Council 4 7
Other ; 1 4
% = 4, 856703 P £ .20

af = 3

While the results are not strong enough to attain statistical significance,
they do suggest a trend toward the loss of managerial rights in police bar-
gaining situations where the final decisions are left solely to urban chmef
executives, the most politically vulnerable of any of those groups.

B. Police Union Contracts

‘ 0f course, the products of police union activity axe such that they
can become enshrined in formally binding labor-management agreements.' The

- clauses of such contracts offer a second perspective on the topic of police -

officer unionism and police personnel administration. Use of the word
"oontract" in this context is, perhaps, a bit deceiving, for the titles of
the documents analyzed were distributed as follows:
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Frequency = Percent

- Labor Agreements (contracts) 16 51.6
- Memoranda of Agreement 3 9.7
Memoranda of Understanding 7 22.6
‘City Crdinances 1l 3.2
- Other 4 13.0
y 3 l ) -

Of these 31 documents, 24 cover sworn personnel only, 1 covers civilian
personnel only, 4 cover both, and 2 are indeterminate. ‘

The contract provisions make quite clear the fact‘that salaries are
of the documents, salary levels are specified in the contract itself.

 Superior/subordinate salary ratios are expressed in the documents
themselves in only one of ihe 16 cases where they are mentioned; in the
othgr %5, they are silent. Differentials do exist in 15 cases, distributed
asg follows: o -

Basis for Differential Frequency | Percent
Rank 1 | 6.7
Assignment 10 66.7
Rank and Assignment 2 13.3
Unclear ' ' I% 13.3

: In six contracts, the payday or pay period is expressly noted.
Only one contract specifies police salaries as a ratio of fire salaries.

‘ ‘Special pay practices are mentioned in many o the contracts, as
the following summary table makes clear: ‘ ‘

Percent afnp

~ -Total
v - T ‘ - Contracts
. Pay Provision > Frequency - Studied
Longevity Pay ' 17 o ~ 54,8
Educational Incentive Pay - 10 o 32.3
Educational Assistance of Some Type R & & 35.5

Both Educational and Longevity Pay. -4 = 12,9 -

. various fringe benefit clauses or provisions appear in most of the
contracts analyzed, although the specifics on many vary quite widely.
Vacation and sick allowances are fairly standard contract inclusions, as
are holidy provisions and health insurance provisions; each appears in
nearly 80 percent of all contracts examined. Life insurance is provided
in about half of the contracts; dental insurance in one quarter.
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Overtime provisions vary much more widely, as the table below

demonstrates:
Percent of
Total
Contracts
Overtime Provigions Frequency Studied
Paid Only ’ 12 ' 38.7
Compensatory Time Only 1 , 3.2
Employee Choice : 9 29.0
Paid at Time-and-a-Half 17 54.8
Compensatory Time Granted at ' - ,
Time-and~a-HKalf 11 , 35.5

Uniform or clothing policies are included in most contracts in one
form or another, as detailed below:

Pexcent of

Total
Contracts
Provision Frequency Studied
Uniform Allowance 23 74.2
Plainclothes Allowance ' ' 19 61.3
. Uniforms . 4 12.9
o Uniform Allowance Same for all Ranks 21 67.7
Plainclothes Allowance Same as for
Uniforms 12 38.7

" Policies covering leaves of absence are much more diverse.

Percent of

Total

Contracts

Frequency Studied
Bereavement/Funeral 20 64.5
Jury (with pay) 3 9.7
National Guard/Reserve (with pay) 9 29.0
‘Personal (with pay) 9 29.0
Pragnancy {without pay) 7 22.6
Other (without pay) 15 48.4

Grievance provisions are also quite crucial aspects of the con-
, gr:ita analyzed. Among the grievable issues, the most common appear as
ollows: :




Pexcent of

- Total

Contracts

Frequency Studied

Terms of Agreement S 23 74.2
Rules and Regulations ' 8 - 25.8
Changes in Past Practice 1 3.2
Conditions of Employment 5 16.1
Disciplinary Actions 1 3.2

The grievange procedures are further specified in the table below:

Who Hears Grievancas

Division Deputy Mayor/

Supervisor Head Chief Chief Manager Othexr

Step 1 20 3 0 0 0 3
Step 2 1l e 2 7 1 7
Step 3 0 4 0 7 6 -8
Step 4 0 1 0 4 1 20
Step 5 0 0 1 0 2 -9
0 0 1 2 4

Step 6 .0

Contract provisions regarding the types of reprimand allowed to

punish an officer are distributed as follows:

Oral Reprimand

Written Reprimand

Suspension
Demotion
Discharge
Transfer
Fines

Loss of Days Off

“thex

contract . Lo
’ Prohibits

Permits

Ui N

Of the 31 contracts analyzed, 2§ of thosa documents provide a griev-
ance procedure specification, the "final step" in which is specified as

follows:
Frequency Percent
Binding Arbitration i8 6;.3
Advisory Arbitration -3 10.%
Mayor/Manager Review 3 17.9
Other : 5 .

In 23 of the contracts,
tive to assist in the pr

the association is allowed to send a representa~

oceedings, and in 15 of those cases the represen-

tatives receive paid leuva‘tor time s0 spent.

£
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In tha vast majority of contracts, a number of topics are 1arge1y
left unaddressed, or are mentioned so idiosyncratically that little can be
said zbout them that is generalizable., BAmong those topics are job classi-
fications, lateral entry, training programs, one-man versus two-man car

~assighments, divisional and beat assignments, promotional procedures, lay-

off procedures, affirmative action programs, and civilian review procedures.
8hift and rotation procedures are often mentioned but are generally main-

- tained as the prerogatives of police management..

Manager's prerogatives and officera' rights are addressed in some
union contracys or memoranda. The rights usually revjerved to management,
and the frequency of those reservations, are as follows:

Percent of

e Total
i, Contracts
Frequency o Studied
To’manage and direct work force. 9 29.0
- To discontinue or transfer services and “.
functions, ) 7 22.6
Mo subcontract'fbr:servicesJand functions. 2 6.5
To select, assign, schedule, promoté, and Loy
transfer employees. 13 42.0
To establish and revise job descriptions :
and classifications. - 17 54.8
To lay off, demote, and terminate employees
“for lack of funds or work. 7 22.6
To discipline employees for just cause. 12 38.7
Td determine methods and procedures. ' . | 8 25.8
To exercise all management rights not spe- o :
cifically abridged or modified by contract., 14 - 45.2
To vary and alter past practicem. o 2 - 6.5
To establish rules and regulations. 7 22.6

On the other hand, the rights reserved to police officers and the

‘frequency of reservation are:
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3.

4.

5.

7.

Numggr Cohtainn
i

Interrog&tion of a member of the fcrce‘

shall be at a reasonable hour, pref-
erably when the member is on. duty.
If any time is lost, the member of

the force shall be compensated.

Interrogations shall take place at a

- location designated by the chief of

police and the mayor, usually at
pclice headquarters or the location
where the incident allegedly occurred.

The member of the force shall be
informed of the nature of the invesw-
tigation and name of the complainant
before any interrogation commences.
If the member is being interrogated

as a witness only, he should be so in-
formed at the initial contact.

The questioning shall be reasonable

in length, and reasonable respites

shall be allowed.

The member shall not be subject to
offensive language, nor threatened
with transfer, dismissal, or other
punishment. No promise of rewaxrd

shall be made as an inducement to

answering quesgtions,

The,éomplete interrogatidn of the mem~
. ber of the force shall be recorded.

There will be no "off-the-record”

questions. All recesses called &uring -

the questioning shall be recwrded.

1f a member of the force is under arrestij

ng " This or a
Similar Clause

6 ; 19.4

6  19.4

6 . 19.4

or is likely to be, he shall be given his 5 1641
rights pursuant to the current decisions : : . e

of the United States Supreme Court.

In all cases, and at every stage of the

proceedings, 'a member may consult with
counsel and/or his association repre-
sentative before being questioned con-
cerning a violation of the rules and
regulations.

legislation.

7 22.6

5980me states, such .as California, have enacted officezs' ﬁigﬁts

and is not related to such statutes.

The foregoing tabulation is based on actual montrnat aaaxauﬁ
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Finally, in the area of "past practicés" clauses, almost one-half
of the contracts (14: 45 percent) contain specific clauses. Ten of those
14 specifically continue all past practices; 4 do not. Exactly one~half

of that group (7 of the 14) allow for modifications through the "meet and
oconfer” vehicle. ' O f

C. _The Impacts of Police Unionism

o To address the question of the effects of unionism on the local
police personnel system, four variables measuring the scope and impact of
local police union activity were created from some of the material pre-

sented above. Those variables, and the methods by which they were created,
are as follows:

@ the number of police uhion’job actions which have
occurred in the study sites over the past five
- years;

e an index of union activity: the responses of police
chiefs to each of the union activity topics presented
in the personal interviews were weighted {“wo points
where a union bargained in an area, one where it dis-
cussed the topic informally, and zero where it did
not?ing) and the weighted scores were added over all
topics; ‘

e an index of officer rights' bias: an additive index
formed by summing the number of clauses of the police
. officer bill of rights found in the local union con
~ tract or agreement memorandum; and :

@ an index of management prerogatives bias: an additive
index formed by summing the number of management pre-
rogatives found in the local union contract.

v Moderate to high levels of intercorrelation link those four vari-
ables to each other, as the table below demonstrates. This is especially
true with regard to the two variables derived from the contract materials;
as officers' unions pursue and attain more "rights" clauses, managers do
the same for "prerogatives" clauses. Neither side is apt to witness a
- @lear-cut victory enshrined in the formal contract; rather, this correla-
tion implies that police union: and management negotiate contracts which
embody more or less articulated and formalized definitions of appropriate
and inappropriate management-labor interactions. 'In terms of contract pro-
visions specifying such rights and prerogatives, a given study site is not
a "labor" or a "management® city; it is more a "formal" or an "informal"
~ elty in police union matters. g -

;
4]

Activity - Numboer of Rights Prerogatives

, Index Job Actions Perspective Perspective
Activity Index 1.0 .315 .278 .452
Number of Job Actions - 1.0 - ‘ .279
Rights Perspective - - ‘ 1.0 .610

Prerogatives Perspective - - - 1.0

sl
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what has been the impact of police unionisin on the local police
- personnel field? 1In general, it has been quite minimal. The table below,
gparse as it may be, depicts the only statistically significant correlations
to emerge from the analyses; it c¢mits the seven variables measuring eithexr -
- ppecific civil service roles or generalised role orientations because not - .
one of the urionism variables correlated with any of the civil sexrvice
role measures. . ‘ : L
: s E Number Index
"Rights" = "Prerogatives" of Job of Union
Perspective Perspeckive . Actions Activity

‘Urban Executive

AuthQr ity S aokad ‘ NI —— ‘ o -
(mayor) . - : o o .
(manager) ' - S — , — e

Police Executive ‘ v
Authority -.374 -,324 - -

Civil Service Commission ‘ ' T

Personnel Director S ,
Authority - -— , -.248 —

PR

The table does lend some support to the idea noted above that the
rights and prerogatives clauses serve as indicators of the formality of
the system; higher numbers of both correspond to decreased personnel de~
¢ision-making authority of the police chief executive, a finding which makes
sense only in the context of greater formalization. On the other hand, the
variable measuring number of job actions carried out by police officer -
"unions can serve, on its face value, as a measure of militancy; as such, -
more police union militancy is related to a decrease in the decision-making .
authority of the personnel director in police personnel affairs. - e

It was demonstrated earlier (in Chapter IV) that more authoritative
police chief executives tend to restrain civil service commissions-from
‘playing regulatory roles; similarly, more authoritative personnel dirdédtors
promote the playing of an adjudicative role by civil service commissions,
primarily by leaving them little else to do. To the extent that police
unionism affects the authority these officials can exercise, it indirectly
impacts on civil service commissions. However, on balance, it must be con-
cluded that the direct impacts of police unionism on local civil service
commissions and their activities are, at best, minimal, '




B, Summary ;

Whenever an urban police officers' union goes on strike, the incident
usually becomes a major media event. The problem with that development is
that publicity and personality often comb’ne in ways that make it difficult
to maintain an overall perspective on the generai police unionism phenomenon.
Unfortunately, the literature on police uniong is--with a few notable excep-
tions~~either too particularistic in scope or tooc normative in content to
provide much guidance in this area. 1In many respects, this chapter consti-
tutes research de novo. S ' »

It would be an error to minimize the extensiveness of the police
‘union phenomenon. In every city studied by the civil service project, some

. group-~be it a formally recognized union or a more informal voluntary asso~

ciation--could be identified as claiming to represent the interests of po-
lice officers before police and city managements, In fact, in one of the
study sites, the local chapter of the Fraternal Order of Police staged its
- £irst organized job action on the very day that data collection began in
that community. ,

Nevertheless, it would be an error of equal magnitude to over-
estimate the militancy or to misconstrue the general goals of those police
unions. Job actions carxrried out in and for public view by police officer
organizations are relatively rare events; across the 42 cities studied, the
average number of such actions staged in any given city over the past five
- years is approximately one. Furthermore, those actions vary widely in
form (from formal strikes to informal leafleting), in duration and in
results., While police unionism may be quite wi%espread, militant police
unionism is not. :

. Further support for this proposition comes from the analysis of both
the personal interview respomnses on local police unionism and the contents
of the formal documents (contracts, memoranda, and so forth) binding police
" managemeat and unions. The police unions emerge from both of those exer-
- cises as, in general, business uniocns. They tend to be most active in the
areas of wages, fringe benefits, and time scheduling; they are perceived
- by local police personnel actors as being most effective in those same
areasg; and the contracts tend to treat those areas in most detail.

- Prom the analyses of the contracts, one additional finding of some
importance emerges. The contracts do not appear to enshrine within their
clauses any clear-cut victory for one side or the other. What they do
‘appear to do is to measure the formalization of police management-labor
relations. The study sites are not so much "labor" or "management” towns
as they are more or less formal in labor-management interaction.

The impacts of police unionism on civil service roles are not direct,
cause-and-effect results; in fact, no direct correlates of civil service
rele performance and unionism emerged from the analysis. That is not to
say, however, that there were no impacts whatsoever. Two patterns of in-
direct effect were evident in the data: .

)
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More Formality ig Less Decision~ is ~More of a Regula-
in Police La=- related Making Authority related tory Rolé for the -
bor-Management - to - for the Police to Civil Service cgmv
Relations : o EXecutive in Po- > mission
o : - lice Personnel . e
Matters o S gs‘

More Poplice . is Less Decision=- is Less of an Aﬁju«
Union Mili-  associated Making Authority associated dicative Role for
tancy - with for tbe City Per- with the Civil Service

, o Sonnel Director Commj.xsion

in Police Person-

e ol
nel Matters o

Thus, ‘the regulatory and the adjudicative roles can feel—-albezt somawhat
Lndirectlyn—the weight of the lopcal pollce unlon. ,
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VII. CIVIL SERVICE AND POLICE PERSONNEL PROGRAMS |

The narrative and analysis develaoped to this point have made quita
clear the wide variations in police personnel systems in American munlcip-'
alities. It would hardly be implausible to suqgest the same with egard
to police programs and services. That is, it would be perfectly nsonant
with the materials presented above to suggest that a wide variety .f forces
or variables are causally related to the actual administrative policies
and programs of police departments and to the quality of police services
delivered to local communities. Just as many factors contribute to struc-
ture, so ought they to contribute to function or program. '

Nevertheless, some critics have suggested that the characteristics
Of civil service systems are the central, if not the cuacial, elements in
the system and that they impact negatively on the outcomes or performance
of that system. Those criticisms have been reviewed at some length in
earlier chapters and need not be repeated here. Suffice it to say that,
from the critics' perspective, civil service systems are alleged to have
contributed to excessive rigidity in police administration, to the extent
that police departments are unable to adopt "progressive",parsonnal,ﬁrac-
tices, to initiate innovative police programs, or to respond to changing
community needs. Such critics usually assume that innovation, progres-
siveness, and responsiveness in police departments lead to a higher
quality of local police service; thus, by extension, civil service sys--.
tems are alleged depressants of high quality policing. ‘ :

Cne of the major goals of the civil service resedrch project was
to subject as many as possible of these hypotheses to empirical testing, .
and thus to validate and support or to demolish them with scientific .
backing for that stance. The goal, in short, was to move beyond the realm
of charge and countercharge to that of analysis and proof. Toward that
end, a major portion of the project was dedicated to the collection c¢f a
substantial body of data on what actually exists by way of personnel pro+
grams and policies in American municipal police departments. #rom this

‘material over 50 variables were created -to messure some aspect or charac~

teristic of either police personnel programs and procedures or of police
operating practices. By means of a variety of statistical procedures,
these variables were juxtaposed with and tested against the civil sexrvice
roles described earlier. : :

- Technical limitations on statistical procedures due to the size
of the sample generally preclude the construction ard verification of
sophisticated multivariate models of the police personnel field and its =
impact on actual policies and programs, Thoge limitations, however, do !
not preclude a focus on the effects of civil service characteristics on B
the program and pelicy outputs and to that end this chapter is devoted.

For efficiency of exposition, the programmatic variables are gzouped

into general categories (e.g., innovation-related variables, affirmative~
action-related variables, etc.); then, for each of those categories, com-
putation procedures for individual varizbles are discuszsed and aszess-
ments of the impacts of civil ‘service commission authority levels and-

. role characteristics are made.
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A. Civil service Impscts on Police Personnel Programs and Practices

1. Recruitwent and Selection Programs. Five variables were
created £6 measure some of the highllghts of extant police practices in .
these importan® functional areas. Four of those variables dealt with
selection and one with recruitment. ‘ ‘ ,

To measure recruitment practices, each department indicated'ﬁhether
it used any of nine different recruiting vehicles in its search for puten~ -
tial recruits. Then, the total number of vehicles used was summed for each

. agency, to yield a measure of recruitment extensiveness. The vehicles, and

summary statistics for the extensiveness measure, are listed in Tab1e 14.

Two variables were created to measure the leniency of departments
on prior arrest and conviction records possessed by police applicants: one
for aduit criminal records leniency and one for juvenile criminal records
leniency. These variables were created by summing the number of "accept=-
able" clauses of each type; the clauses and the summed results are also

depicted in Table 15.

Finally, the participating departments were asked to indicate how
many operative selection devices (e.g., polygraph examinations, written
tests, etc,) and standards (e.g., age limitations, height requirements,
ete,) they used to screen applicants. Again, the relevant variables for

~the analysis were the summed scores for =ach.

‘ ___Average
Number ofvStan&a:ds Used 9.53 (uf possible 12)
Number of Devices Used ~ 5.76 (of possible 7)

The aspecfs of the recruitment and selection processes measured
by these variables are related to the roles in police personnel adminisg-
tration played by local civil service commissions in the following ways:

a. The more a commission plays a policy formuiating role,
then:

(1) the more extensive the number of recruitment
procedures used (r = .277);

(2) the more lenient is the selection process with
. regard to juvenile records (r = .281); and

(3) the more lenient is;theuselection process with
. regard to adult records (r = ,286).

- b. The more a commission plays a regulatory role over
: other local officials’ personnzl-related activities,
then the less =xtensive the sat of selection stand-
ards used by the local police department (r = -.34l).
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Table 14
POLICE PERSONNEL RECRUTTMERT MEASURES

Practices

want ads in local newspapers |

Radio, T.V. spot announcements _

Special posters in public places (e.g., city hall, buses, etc.)i
Requesting refarrals from schocls and bther educational organizations

Requesting referrals from community organizations

Requesting rafeprais from police employees

Visiting college'campuses
Using continuous examination announcements

Special outreach programs for minorities

Extensiveness (Number of Programs Used) ~ Average = 5.56

_ Users
Number = Percent
27 69.2
25 64.1
28 71.8
28 71.8
23 59.0
21 53.8
22 ' 56.4
15 38.5
28 71.8
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Table 15

ARREST AND CONVICTION RECORDS AND APPLICARTS

Adult

Moving Traffic Conviction

Migdemeanor Arrest, No Conviction
Felony Arrest, No Conviction
Misdemeanor Conviction

Felony cOnvictzon

Leniency Avexage = 3. 51

Juvenile

Moving Traffic Conviction
Misdemeanor Arrest, No Conviction
FPelony Arrest, No Conviction
Misdemeanor Conviction

Felony Conviction

Leniéncy Average = 3.68

Departments in Which
Record is Acceptable

Numbexr

Percent

100.0
95.1
80.5
70.7

4.9

100.0 -
97.5
75.0
70.0
25.0




e, whe more a.cammiasion p&aya an adjudicative role, :
; o the more oxtensive the set of selection devices used
i by the local polire departuent (r = .311).

These findings can be summarized in two general atatements.- on the
one hand, where local civil sexvice cormissions are involved in actually
sstablishing the policies and procedures which underlay the recruitment
and sslection processex, then the more widely will the net be cast in pur-
suit of police recruits. On the other hand, where commissions are limited
to more rogulatory and adjudicative stances, thelr impact is toward = less
extensive set of gualification standards and toward relianae on more selec~
tion devices to select police applicants.

2. Compensation and Benefit Packages. Five variables were created
to measure various aspects of the participgﬁihg departments' compensation
and benefits policies. Two of those five were, quite simply, the basic
and the maximum attainable annual salary levels for those at the rank of
sworn police officer,. average values for which were $12,405 (basic) and-
$15,245 (maximum). The third pay-related variable was the total numbey of
the following special pay programs which each of the participating depart-

ments have fer their sworn officers.
' Special Pay Provisions
ﬁgﬁﬁﬁx of .

Departments
; Havings: _  Percent
Educational Incentive Pay 26 63. 4
Special Assignuent Pay 24 58.5

Special Performance Pay ‘ 1 ; - 17.1

' The final two variables created were those measuring the extensive-
ness of disability benefits paid by a participating department to sworn and
e to civilian personnel. The variables were the simple sums of all appli-
‘cuble provisions among those listed in the table below.

Disablility Benefits

_ o Yes
 Por Bworn Officers | | |
Pays a disability ‘premium | 20 - 50.0
 Pays salary for & period of time - { T T 85.0
‘Pays for physical rehabilitation 25 62.5
‘Provides vccupational counseling = 14 35.0
Provides psychological counseling 18 45.0
- Balps find nsw job in department 14 35.0.

Helps find. new job outside of departmant.f 5 12.5
| Ta#al hwarage - 3 25 Benofits ‘

I R L
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- nisﬁbility Benefits (continued)

Yes

‘ LR Number ~Percent

- Por Civilian Personnel , S
‘Pays a disability premium ‘ - 19 47.5
Pays salary for & period of time 26 - 65,0
Pays for physical rehabilitation “ - 18 , 45.0
Provides occupational counseling o 11 27,5
Provides paychological counseling L i2 30.0
Helps f£ind new job in department 10 © 25,0

Helps find new Job outside of department 4 10,0
~ Total Average = 2.50 Benefits . B

~Nb aignificant correlations between compensation levels for sworn
police officers or disabllity benefit generosity for sworn officers on the

‘one hand and the degree of performance of any of the five civil service

roles by commissions were forthcoming from the analysis. More generous
disability programs for civilian police employees are associated with
oivil service advisory roles; the more the commission serves in that capa-
city, the more generous the program (r = ,286). However, the strongest

¢ivil service impacts come in the area of special pay programs: the more

the commisaion plays administrative and regulatory roles in the local po-
lice personnel field, the fewer special pay programs of the type examined

-will be instituted for sworn police officers (r's = -,451, -,276, respec-
“tively). Clearly, more "administrative" civil service commissions lead to

more restricted pay programs in the municipal police service.

3. Citizen Complaints, A peals, and Avenues of Redress of Griev-

ances. B8Ix variables were created to measure various aspects of the

¢itizen complaint resolution process. Two measured rate of complaint
filing and substantiation, two measured the formality of departmental ap-
peals processes, and two others the extensiveness of opportunities for
redress facing a police employee (either sworn or civilian).

In the departmental guestionnaire, each participating pblice agency

~was asked to indicate the number of complaints against sworn police offi-

cers lodged by tha‘?aneral public over the past year, the number of those

which were substantlated, and the number of substantiated complaints which
resulted in the suspension or the dismissal of the affected officer. The
citizen complaint substantiation rate was computed as the ratio of sub-

- stantiated complaints to all complaints: the citizen complaint discipline

rate as the ratio of compiaints resulting in suspention or dismissal to

" the number of complaints substantiated.

From the departmental responses, it is the case that roughly 20

percent (19.3) of all citizen-based complaints againat police officers.

are substgntiated; of those, about 30 percent (31.6) result in a notable
disciplinary response from the agency. In overall terms, the substan-
tiation rate appears relatively low; ag the standard deviation (14.1)
indicates, most departments substantiate between 5 and 33 percent of all

" gitizen~originated complaints. It is impossible to determine from these
-data whether cltigens file large numbers of frivolous complaints or whether

i A0
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‘police agencies protect their employees by failing to substantiate real
police-community problems. Undoubtedly both play some role.

S The variance on the disciplinary rate (standard deviation = 44.6),
on the other hand, is quite high. While some departments never discipline, .
others do s0 in three~fourths of the cases where complaints are substan~ =
‘tiated. . This indicates an incredibly wide variety of actual performance

- pattexns; some departnients appear to totally disregard the complaints of
the citizenry, while others are almost totally responsive. :

. Wherever the explanation behind the variations in these measures
lies, it is not to be found in variations in civil service role charac-
. teristics. No direct impacts on either the substantiation or the discip-
linary proportions were discovered in the analyses. B o

: The appeals formality measures were additive scales, For sworn
and for civilian personnel, the number of appeals provisions which were
operative in each responding pelice department and listed below (see
Table 16) were summed, and the results served as the measures used in
the analyses. : '

The extent to which a local civil service commission plays an ad-
judicative role does correlate with the formality of the appeals process
for civilian police employees: the more the former, the more of the latter
(r = .311). However, neither .that nor any other commission role is cor-

‘related with appeals formality for sworn officers. ¥ '

Finally, in each department, note was made of all of the possible
sources of appeal from a personnal decision which ayxe available to an
officer or to a civilian police empluyee. The particular listings are
outlined in Table 17; again, the variables used in statistical analyses
were the total number of appeals sources available to an aggrieved pacty.

Civil service role performance does have some impact on the exten-
siveness of appeals procedures, but that impact varies between the type of
police employee to whom the procedures apply. For sworn officers, it is
the case that the more the commission plays advisory or regulatory roles,
the more extensive the appeals process (r's = .312, .304, respectively);
for civilian employees, the more the commission plays an adjudicative role,
the more extensive (r = .329) the appeals procedure. For both types of
police department employees, the often~heard criticism would appear to hold
true: civil sexrvice systems can prolong and lengthen the process of de~
cigion-making in disciplinary actions. ‘ ’

4.  Civilianization. Civilianization has been a topic of great
concern to police administrators and researchers alike for a number of
years. Most obaservers who consider themselyes "progressive" have strongly = .
supported the movement to bring civiliang further into police work than o
they traditionally have been. The arguments which the proponents marshai
to support their preference usually revolve around the higher levels of )
organizational and operational effectiveness presumed to accompany higher
levels of civilianization. More specifically, it is presumed that:

“a. bringing civilians into polive administrative and
management positions will make police agencies more
responsive to modern managemant techniques and will
thus improve the organizational capacities of those
‘agencies; and 1@5. o ,
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Departmént has formal
Employee has right to
Employee has right to

 ,Awerage;# 2;78‘

Department has formal
Employee has right to
Fmployee has right to

Average = 2,53

Table 16
APPEAL PROVISIONS

Appeals: Sworn Officers

appeals procedures
appeal and hearing

have a representhtive at hearing

"‘ggpealéz Civilian:Egployeéé‘ e

appeals procedures

appeal and heaxing‘

have a representative at henring ,

Yes .
Number Percent
3 82.9
39 95,1
40 976
e 78.0
33 80.5

33

825
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Table 17

AVAILABLE AVENUES OF APPEAL

Sworn Officers' Appeals are Made to:
(Check all that apply)

Civilian Revzew Board
Departmental Review Board
City/County Manager

Civil Service Commission
Board of Police Commissioners
Central Personnel Agency
Mayor

Chief of Pollce :

Other (please specify)

Civilian Employees' Appeals are Made to:
(Check all that apply)

Civilian Review

Departmental Review Board
City/County Managex

Civil Service Commission
Board of Police Commissioners
Central Personnel Agency
Mayor

Chief of Police

Other (please specify)

Nanber Pexcent
of of
Agencies - Total
14 35.0
5 12.5

26 65.0
3 7.5
1 2.5 -
17 42.5
17 42.5

Average = 2,16 -

2 5.0
5 12.5
6 15.0
20 50-0
Y 2.5
4 10.0
2 5.0
16 40.0
10 25.0

Average = 1.59




b. bringing civilians into paraprofessional-police
assignments will free the swoxn police officers to
concentrate more time and energy on traditional
crime prevention and law enforcement activities.

.. The immediate question for analysis is not whether civilianization
sctually promotes higher levels of effectiveness or efficiency in police
agencies, but rather whether characteristics of the local civil service .
commission impact significantly on the ability of a department to civilian-.
ize. ‘To answer this question, three measures of civilianization were com-

- puted. The first is simply the total number of civilian paraprofes:r -nals

smployed by the responding police depariments, the average of which gl ]
all study sites comes to 37.2 paraprofessionals. The second measure w

the simple psrcentage of the total manpower available :o the departments
that is civilian, the oversll average on which measure amounted to 23.4
vercent. The third neasure was another summed score. Departments that
responded to the questicnnaire were asked to indicate, for a number of po-~
lice personnel functional areas or units, which were managed by civilians.
Table 18 lists the individual results by functional area and ‘the summary
statistics for the total score, , ’

The number of management functions directed by civiliane in the
responding police agencies was unrelated to the different civil service
commission role measures, but such was not the case with the other *two
civilianization variables, Where civil service boards play stronger .
regulatory roles, the proportion of police manpower that is civilian is
lower (r = ~,492); however, where commissions play more of a policy-making

' role, the number of civilian paraprofessionals in the local policy agency

is higher (r = ,319).

5. Affirmative Action. As noted earlier, some of the most heated

‘dekate on the Impact Gf Givil service in policing has come in the area of

affirmative action. The critics have charged that iivil service systems
establish recruji.caent and selectior procedures sr rules which are too ’
constraining to allow police departments to make selection practices re-
spongive to the local community or to recruit innovatively or nontradi-
tionally where that might be necessary to #ncourage minorities and females
to &pply for the job. Others claim that peer group pressures and biases
against police service by women and certain ethnic groups erodeg the effi-
cacy of the most active and positive recruitment measures. Unfortunately,
the debate has all too often turned on opinion unsubstantiated by evidernce.
Thus, the question to be addressed ig what impact (if any) #ivil service
has on a police ogency's affirmative action postuxe. o

Affirmative action was measured in proportional terms; that is, a =

. police agency's affirmative action posture was empirjcally defined as the . . f\

percentage of the sworn officer ¢gomplement (or of particular ranks in that
compiement) that was composed of minority personngl. The same proportional
definitions were applled to the percentages that were female. The table

~ below displays the cummary statistics for thes# variables.
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Personnel

Purchasing
Records

Dispatch

Budget

Training
Planning
Maintenance

EDP

Legal

Public Relations

~ Community Relations

Table 18

SWORN/CIVILIAN MARAGEMENT BY FUNCTIONAL AREAS

Civilian

No Response

Numbey Percent

_Not Performed

Number Percent

Sworn
Director Director
Numbex ?ercent Number Percent
26 83.9 5 16.1
19 76.0 6 24,0
34 89,5 4 10.5
33 94.3 2 5.7
23 71.9 9 28.1
34 94.4 2 5.6
28 84.8 : 5 15.2
i5 78.9 4 21.1
9 60,0 6 40.0
5 45.5 5 54.5
18 81.8 4 18.2
31 3 8.8

91.2
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~ Percentages of the Sworn Complements

Minority ‘ , Female :
Mean Standard ‘ — Mean Standard
Percentage Deviation Percentage Deviation
Overall 7.71 7.31 2.39 - 2.06
Police Officers 8.95 7.87 3.02 2,97
Detectives 5,34 10.27 1.07 - 2.14
Sergeants : 4.83 7.80 : e -
. Lisutenants , 3.22 - 5.63 -— -

#proportions were 0.0 or sé close to it that the variable could
not be used for data analysis.

Civil service commissions do impact upon the affirmative action
- postures of urban police departments to the extent that those commissions
play regulatory roles in the police personnel field. As the table below
demonstrates, that impact is negative; the more significant the extent to
which a commission plays a regulatory role, the smaller the female propor-
tion of all sworn personnel and the smaller the minority proportion of all
‘sworn personnel, of lieutenants, of sergeants, and of police officers.

Correlations Between Performance of
Regulatory Role by Civil Service

Body and:
Proportion of all sworn personnel that are females -.325
Proportion of alil sworn personnel that are minorities -.334
Proportion of lieutenants that are minorities -.473
Proportion of sergean:s that are minorities ~.359
Proportion of police officers that are minorities -.354

i

No other role performance measures of civil service commissions
correlated with the affirmative action variables as significantly as did
the regulatory role. These findings would support the contentions of
critics of civil service in that the effect of a commission with a strong
regulatory role in the area of affirmative action is to depress the propor-
tions of minorities and females who find their ways into sworn positions
on urban police forces. Thig circumstance reflects a pervasive influence
of the "regulator™ to inhibit or constrain other actors in the police
personnel field from taking actions which may necessarily be new or non-
traditional to obtain minority and female representation. These actors
would harbor heslitancy about or distaste for a possible review or reversal
by the "watch dogs," psychologically, leading to administrative inertia
o maintain the status quo.

e By Innovative Capacity. Three variables were employed to measure
both the organizational capacity for innovation and the actual reqord of
innovations characteristic of the participating police departments. Inno- °©

' wvative vapacity was measured by the department's ability to capture state’

and Paderal grants; both the actual number of grants received over the
past &ive years and the total dollar value of those grants were retained
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for analysis. The third measure was the total nuakex of the innnvationu : i
listed below which a particiyating departmsnt claimud t0 have tried. a

Aﬁoptiona of xnnovations

Nunher
Responding Percent

*Yes" “Yes"
Lataral Entry ' 2 4.9
Career Development Programs 12 28.6
Team Policing : : 22 52.4
" Police Legal Advisors‘f 21 50.0
. 4~40 Scheduling 19 45.2

Family Intervention Specialists s |

Average Number of.Innovations Tried = 2.2@

Where ¢ivil service commissions play stronger policy~farmulating
roles in police personnel affairs, both the number of innovations tried
and the number of grants received tend to be higher (r's = ,345, .284,
- respectively). Strong adjudicative roles for the commission lead to the
same result with regard to innovations {r = .341). Thus, the evidence
available disconfirms the hypothesis that civil service commissions stultify

- police departmental innovation; in fact, quite the contrary emerges from ]
these correlations.

7. Career Development and Enrichment. Much has been writteén of
the need t0 develop a conscious spirit of careerism among police officers
in the United States, and many programs and policies to satisfy that need
have been suggested by observers of the police scene. However, instituting
such programs usually requires a degree of experimentation, which their cri-
tics say civil service systems discourage. Thus, the question for examina-
‘tion is, do civil service systems impact on the conditions in or the prac~-

tices of municipal police departments with regard to cazzer developmen:t and
enrichmen..

Nine dependent variables were employed to sexve as msasurea of the :
degree to which the participating departments are promotive of career devel-
opment for their personnel. Three of those deal with actual career devel~
opment programg; four others with departmental conditions conducive to the
promotion of careerism; and two othera are probably best ccnsidered corre~
lateq or indicators of vareerism. :

a. Career-Related Programs. Three variablss measured variou: types
‘or aspects of active career development programming in the study sites.
The first was, quite simply, the average number of hours per year spent by
sworn police officers in in-service training activities (average = 55.80
hours). The second variable was the total number of the career develop-
ment programs listed below instituted by aach of the paxticipating dcpﬂ&tﬂ
ments.
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| Career Development Mechanisms - co

Yes

Number Fercent
rarmalizad job rotntion degigned to broaden \
an uuployea 8 experianae L 15 37.5~

Personnel sxchangc programs with other police ‘ﬁ
departments or agencies 6 15.0

Special assignments into jobs or positions '
that have carwer value 20 56.0

Provisions fur leaves of absence that allow
employees to pursue education or temporary o
employment experience in other agencies " 21 - E2.5
Average Number of Programs per Agency = 1.55

The third measure was based on the educational incentive plans k!
ligted in Table 19, Each department was awarded 2 points for every educu-

tional policy it was preseantly operating, 1 for policies once adopted but y

later terminated, and U for policies never adopted. The summed score of

nach department across all of those programs was the actual variﬂble nsed
in the analyses.

Civil service role performance levels correlate sign;ficantly with

neither in-service training hours nor numbers of career devalopment pro-
rams adopted; such is not the case, however, with regard to educational
ncentive programming. Lower scores on the educational incentive scale”
° are the case where local civil service commissions play stronger adminis-

trative (r = ~-,429), regulatory (r = -.304), and especially policy-
formulating rolea {(r = -,554). It was quite clear that civil service
bodies play serious constraining roles on the adoption and retention by
urban police departments of educational incentive program.

.~ b., Career-Related Conditions. Above and beyond immediate pro-
gxams deslgne&‘to foster career development, police departments are sub-

© Ject to a variety of conditions which are indirectly relevant to that same”-

‘area. It is quite plausible to expect that departments with diverse oper-
ational responsibilities, with more elaborate functional structures, and
with more promotional possibilities would fosier more career opportuni-
ties for thelr sworn officer cadres. Thus, the question becomes one of

the impact of local civil service systems on these career-related depart-
mental conditions.

Four variables were used in the attempt to answer that question.

. ‘The first was a measure of Ffunctional extensiveness, computed by summing .
the total number of functions of those listed below, performed by the par* '

,ticipating dapartmants.
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Table 18
EDUCATIONAL INCENTIVE PLANS

‘ Adopted and Belng adopted. N =
“Used Later Terminated Never Adopted
Number  Percent  Number  Percent MNumber ercent

Adjusting schedules to facilitate class : : : L ' . s f

 attendance 26 63.4 4 o 9.8 11 26.8
Allowing time off to attend class 9 22.5 4 10.0 - 27. 67.5
Departmental subsidies for books and tuition 17 42.5 3 7.5 20 50.0

Increased pay based upon accumulated college '
credits or academic degree(s) 24 60.0 1 2.5 15 37.5

Using academic education as part of the ' ~
basis for promotions 11 28,2 0 0.0 28 71.8

Overall average score = 4.47 plans

—




Punctional Extensiveness

Percent of

Number of All

. Departments Departments

Function Performing Responding
Training — ; 41 100.0
- Planning 37 92.5
Maintenance 20 50.0
Electronic Data Processing 17 41.5
Legal Advice 14 35.0
Public Relations , 25 62.5
Community Relations 37 90.2
Farsonnel 34 82.9
Purchasing 27 67.5
Records 41 100.0
Dispatch 38 92.7

Budgeting , 36 92.3

- Average Number of Functions
Performed per Department = 8,98

© The second was a measure of span of control, calculated as the ratio
in cach participating department of the number of sworn pelice officers per
each front-line supervisor {corporals and sergeants). The third variable
created was termed the "opportunity structure” in the departwent, defined
as the ratio of all sworn positions above the basic police officer rank to
all sworn officer positions, and it describes the relative, upward mobility
potential for each sworn officer. The fourth variable created was termed
the diversity structure ratio. It measures the lateral mobility potential
of an officer in each department by comparing the number of nonpatrol posi-
tions in the department to the number of patrol positions. (The table be-
low depicts the average proportions of the sworn force in each of a series
of assignments.)

Average Percentages of Sworn Force in Divisions

N Percent
Administration (staff and general management) 5.9
Traffic 6.0
Juvenile 3.9
Street Patrol 66.0
Other Patrcl 2.4
Criminal Investigation 14.8
Community Relations ; 1.1

None of the civil service role performance measures correlated sig-
nificantly with either the span of control or the diversity structure
variables. Ragulatory civil service roles and organizational extensive-
ness are correlated; the more significant the former, the less the latter
(r = -,292), By far, however, the strongest impacts of ¢ivil service make
©  themselves felt on the opportunity structure. All five role performance
>~ measures correlata negativelv with the opportunity structure, and four of
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those attain statistical significance. That is, the opportunity structure
of the local police department will be narrower according to how strongly
- the local civil service commission plays an advisory (r = =,377), an ad-
ministrative (r = ~.425), an adjudicative (r = -.313), or a policy~
formuégtigg role (r = ~,320) in the local police personnel administra-

tive field. ' ' : :

Despite the strength of those statistics, the substantive meaning
which should be attached to them is not unambiguous. Wider opportunity
structures, which imply more promotional opportunities for a police officer
and thus may be guite desirable from a career development perspective, also
imply relatively "rank heavy" departments which may be quite undesirable
. from an administrative or fiscal standpoint. Depending on the psrspective

adopted, the interpretation of these correlations can very legitimately be
either substantively positive or negative. :

¢. Career~Related Indicators. Data were also collected which facil-
itated The calculation of net attrition rates of both sworn and civilian
employees in each of the participating agencies for the year prior to ad-
ministration of the questionnaire. These variables seem best treated as
indicators of the lack of career-perspectives, since higher attrition rates
mean police employees are not remaining in the responding agenciles for =
periods of time sufficient to construct meaningful career paths. However,
“little more need be sald about these, since neither correlated significantly
with any of the civil service role performance measures. s

8. Performance Appraisal. Finally, one variable was created to &y
measure the extent to which the participating police departments employed
formal performance appraisal systems in assessing their sworn police per-
sonnel. More specifically, each department was given one point: if it used
such appraisals for each of its recruits, its police officers, and its
ranking officers. That measure was correlated with civil service perfor-
mance of an adjudicative role (r = .337); the more such a role is played,
the more widely performance appraisals are used in the responding agenciea.

B. Summary

In the preceding pages, primary attention has been focused upon the
impacts of civil service commission activities on individual police per-
sonnel practices and programs. Many of those individual program effects
are interesting in their own right; each of them speaks to a matter of
legitimate concern for police scholars and practitioners. However, recog-
nizing that the whole is often more than the sum of its parts, it remains
' necessary to attempt to come to a more general assesswent of the impacts
‘of civil service boards on police personnel operations. .

Table 20 provides material relevant to that task, in that it recaps
the notable correlates?0 of civil service performance of various roles in
the police personnel f£ield. " o

0’

. 70The entries in the table are stated in relatively stark "yes-no"
terms to highlight the correlates of role performance. Entries of "“yes" .
mean that strong performance of a given role is positively correlated with | .
the program variable as printed in the column. Entries of *no" imply nega-
tive correlations; strong role performance is associated with the reverse
of the printed program measure. Empty cells designate a lack of statis~-
tically significant correlations. L LA
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: Table 20

CIVIL SERVICE ROLES IN RELATTON 70
SELECTED POLICE PERSONNEL PRACTICES

Civil Service‘Rcles

Pclicy

. More compact sworn officer appeals systems

o Adminis- Regula- iﬁjudi— Formuls-
‘ Practices Advigory trative tory - cative ' ting
Associated With: | ST L e o o
'Hcre‘civilian paraprofessional Yes
'~Eig§g; propdrtions of civilian pdiice employees ‘Nén;
Highefupt6Q0rticns of femaie‘orkminority officers No |
More attempted field innovations ~ Yes Yes
More grants received \ Yes
More special pay programs No No
More educational incentive programs No No . No
_Wider opportunity structures No No No No
More extensive recruiting Yé&x
More leniency on recruits' prior\ctiminal records Yes‘m
less ektensive sets of’ selection standérd;‘»,v Yes 7
teas>extgnsive seés of selection devices | Ho
- Wider ﬂ§é §f’peerrmance.éppraisals | Yes
More functiénally élahdrate>police organizations No
No ‘No B
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‘As the table demonstrates, civil service commissions whose roles
are primarily advisory have almost no impact on actual police persorinel
practices. Perhaps the lack of impact is inherxent in the very role itself;
the police personnel field is a complicated one which ingludes many authori-

an advisor who does not possess the authcority to implement his or her sug-
gestions can probably not very realistically hope to see many of them be~
come reality. . !

A commissioh whose forte is the admlnistratxon of routine personnel
operations has, with one notable exception, a similar lack of .impact. The
exception, however, is an important one. In the areh of career development

planning and programming, aéministrative commissions|are obstacles tc be
overcome rather than allies to be j01ned. This may Qe attributable to
thexr citywide responsibility and authority.

Regulatory commissions share with their admlnlstrative counterparts~
the negative impact on the police career development ared. They further
compound that, however, by adding negative impacts on the civilianization
and the affirmative action program areas. If there is any type of civil
service commission which exempllfies the problems cited by the crltics,
it is this one.

AdJudxcative commissions are mixed in thei; impacts. To their
-credit, they promote field innovations and the use of formal performance
appraisals. However, like their counterparts, they are inhibiting when
it comes to building wide opportunity structures.

o Policy-formulating commissions fare no better in the career devel-
\‘i‘ﬁnment area, but are otherwise quite positive in their effects on "progres-

‘ sive“ ‘police personnel operations, They promote civilianization and

G - innovation, and are generally associated with more wide-ranging, less

restrictive recruitment and selection procedures. Again {excepting the

career area) where civil service commissions can actually set personnel

pelicies, they opt for those tnat commentators have generally ‘labelled

as progressive.

; There is no simpie, catch~all phrase that can adequately summarize
- the effects of civil service commissions on police personnel programs and
““-operating practices. The narrative and analysis presented in this chaptex
show that the effects on police activities of civil service commissions
may be positive, negative, or nonexistent. In a very real sense,. they
are in an intridate network of impacts which reflect on interplav-be tween
given types of civil-service roles and specific issues. They are no all
of uniform force nor incidence., Within this context there are these
general tendencies evident from- the data:

‘On-balance, the policy—formulatmaq role of civ1; servide
commissidns serves as a positive force on certain impor-

“tant aspects of police work. Conversely; the regglatorx
role would appear to have an inhibiting effecn gn several
-agpects of pclice administration. : Lo

”Thus, the critias af civil BEIVlFe are hoth rtght and wrong. There,
ie evidencé that their criticisms are well made when applied to regulatory
commizsions. There is, however, contrary evidence to the application of
these criticisms to policy~formu1ating eommissions.

o
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There is one area where the criticisms may be justified, namely,

-the largely negative impact of civil service commissiong on police career
‘development programs. From the findings presented earlier, such a general

criticism is substantlated with varying degrees of strength in each of the

——oivil service zewe:eeatez*e examiiad, RN ,

In many ways, the issﬁe of career development goes beyond the con-
fines of the city police department. From a practical standpoint, a civil
service commission operating a citywide personnel system must consider
whether the adoption of such programs as educational and pay incentives
gshould be limited to a department or extended to all city employees.
Balancing consjderations of equity in extending or limiting these incen-
tives and of dinancial impact are 1ike1y to be concurrent deterrents.

.18
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Chapter VIIIX
CIVIL SERVICE AND THE QUALITY OF POLICE PERFORMANCE
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| VIII, CIVIL SERVICE AND mj QUALTTY OF POLICE. Pmowm o

&

The bulk of the criticisms of civil &ervice in the police personnel

“context have generally been levelled at its alleged depressant effect o
the quality of personnel administration. For that reason, much effort ha=z
baen expended by the civil gervice research project in a search for em~-.
pirical verification or disconfirmation of civil service impacts on palice
personnel practices and programs. There is an inherent validity to this

- search; many of the programs examined in earlier pages are interesting and
important in their own right and thus fully deserVing of sustained atten-
tion and analysis.

) : - Hevertheless, one can push an&lysis of those practices one further
© . logical step. In an era of governmental retrenchment and revenue limita-
L tion, the inherent merits of administrative innovations or field uxperi=-

o ments are not always sufficient as justifications for the effort and ex~
pense necessary to bring them about. One can very appropriately ask whether
those programs contribute to a better quality of delivered services and -
seek their justification on such grounds. In the context of this project,
the question can be rephrased as: do civil service systems contribute to
high gquality police service, either directly through their own activities
or indirectly through their impacts on quality-related field experiments
or personnel practices?

Qperatiunalizing the notion. of "quality" is no simple task; there
iz a good deal of disagreement in the literature about the optimal theo-
retical concupts, measures, and methodologies best brought to bear on the
task. However, most researchers would probably agree that the ideas of
efficiency and effectiveness are, at the very ieast, relevant to the topic

. of quality. In fact, most poliecing programs and practices are implemented
with the goal of improving departmental performance on one or the other
S (or both) of these indiecztors.

: . The literature’l provides cluar and approprlata definitions for -
‘both of these concepts, as follows:

 Bffactiveness = Output per Unit of Input, or

' _output
Input

\’\?i;ﬁgggiciency' = Output per Unit ox Input per Organizational o
= Operating vnit, or ‘

out ut
, ingg%
Brganizationa parating Tnit , , i e
71?02 a 6atui1ed axplanation »f the definitions, see Skagan, Waslay

”1‘6.2'“E££iciency #nd Effectiveness in Big City Police Departments,” Public
AMministration Review, No. 3, May/June, 1976). PFou a more conceptual ap- -

R,

_ Prosph to the problem of measuring the quality of police service, see Outrmm;\
" . «Blinor, "On the Meaning and Measurement of Outpu: and Efficiency in the
g;f‘ﬁravigégg of Palicu Svaican," Journal of Criminal austice, volumg l, Sum~
\fml )o )
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In less formal termn, effectiveness is defined as "getting the- job done";
efficiency az getting it done with less expenditure of effort.

, Selecting data for the inputs and outputs is the major methodolo=
gical dilemma in any analysis of pclice gservice quality. It is quite clear .

R T ™ i‘"“i%i-“a.‘ﬁﬁl solice-depasriment oy o’ uapi%@y - &lngn 1&!’{35? Al-fnmgg

to prevent crime; when that fails, they are expected to apprehend the crim»

n\;\inals.; and, on top of that, they are summoned to provide a host of social

sexrvices, manyof which are only very tenuously related to crime prevention
and law enforcement. In other words, outputs abound, and they are triggered
by an ﬁqﬁally wide variety of inputs. N
While it is quite obvious thaL municipal police departments do far
more than simply apprehend criminals, it is nevertheless true that this ,
function is one of their basic reasons for existente.. Thu$, it is not un-
falr to assegs efficiency and effectiveness in terms of crimes solved and/
or criminals apprehended; how well other services are provided by the po-
lice matters relatively little if they cannot perform this basic task.
For purpos qch analysis, input is defined as number of crimes known to -
the poiice,'” output as number of arrests made, and organizat;oral opera—
ting units ag rha pergonnel who staff those departmenta.

Simple algebraic transformations of the above concéptual defini-
ticns yield the following two equations: o | B

Output = (Input) Effectiveness
Output = (Input) (Organlzational OPeratlng Unit) Efficiency

In this form, the egquations are amenable to the application of lingzar re-

- gression statistical techniques to estimat® mathematical values for effec-

tiveness and efficiency, which are the remaining unknown factors. ' The
results of this procedure will then yield the complete equations for lines
which best fit the distribution of the available data. The distance of
the actual units of analysis from their positions as predicted by these'
equations (the regression residuals) can then be used as actual measures
of effectiveness and efficiency for each of the departments participating
in the study. In this project, the regressions were calculated for each
of the-seven Part I crime types (and arrests) as well as for the total
Part I crimes (and arrests), using datz collected for 1976.

Which personnel programs and practices are associated with higher
levels of police effectiveness and efficiency? All of the
- practices measures collected during the course of the project were cor-
- related with the measures of effectiveness and efficiency, in the search
for an answer to that query. Table 21 presents the program correlates
~that achieved statistical significance. , L

7zusin reported crimé rates as measures of input 1s a fair pro=-
- pedure, in tha% police departments cannot very well be expected to re-

’x:fnpamd to events of which they have no knowledge, Furthermore, there is - '

“svidence to suggest that gweported crime rates are reasonably good indi-

: ’ ‘¢ut¢ru of actual levels of victimization. See Decker, Scott H., "offi-

e L aournal o
. gial Crime Rates and Victim Surveys: An Empirical COMparis¢n, -
of Criminal Justia&, Vbl. 5, Number 1, SPring, 1977. : E . o
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GORRELATES OF POLICE EFFECIIVENESS

Proportion Female of All Sworn Personnel
Proportion Female of All Folice Officers
Proportion Female of all Detectives
Proportion Minorisy of All Sworn Pexsonnel
Proportion Mirority of All Police Officers
Proportion Minority of All Detectives
Proportion HMinority of All Sergeants .- |
Pgogortion Minority of All ni eutenants;" R
pollar Amounts of Federal and State G%ntz Received
Number of Civilian Faraprofessionaly’

Diversity Structure

‘Mindmem Police Officer Salary

Maximum Police Officer Salary:

Mora Extensive Sslection Deyices

&
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' C&aarest and most significant of any of the xelatlonshlps between
police gffectivéness and personnel program matters are the findings rele-‘
- vant o affirmative action. Apprehension effectiveness for aimost any

prapottlons of females and m.norities among its various ranks and positions.

“pergeants. While the detailed dysamics behind these coefficients cannot
be specified from the availa‘ie ﬂata, it is nevertheless the case that
apening police ranks to minopities and women has a very desirable effegt
2 on the quality of Zocal polAce performance. »

; The same general wonclusxon can be inferred with regard to grant
receipts. The effects are not as general or wide-ranging as they were for .-
4he affirmative action arxea, but then again many ¢f the Federal and state
law enforcement grants have béen more or less tailored to specific program.
activities. In any event, apprehension effectiveness is higher where pollce
departments have.garnered more Federal and st&ce financial support.

The cbrrelatlons on civilian paraprofessionals present, on surface
inspectxon, scmething of a paradox; larger numbers of them are simultaneously’
related to more auto theft effectiveness and less homicide effectiveness.
These findings, however, are not very mysterious if one viewe them in the -
light of reasopable expectationg. The correlations suggest that civilians
.cannot substitute for sworn officers in the field of homicide investigation -
‘and. apprehension, where experience plays a crucial role in what often be- -
comes a very tense situaticn. On the other hand, when so many autc thefts
are committed annaally, departments can achieve “ecanomias of scalp“ by
turnlng to paraprof)sszonals for support. .

tuxes and higher police officer salaries carry negative connotations for =
police departmental éffectiveness. Of course, these findings should not be
read-to indicate that police departments that impoverish their officers. and
“ put them all on patrol will be the most effective; there are obvious limita-

- appropriateness of a threshold analysis. Any organization--police depart-

~functions. By the same token, any employee~-~police officers included--nee&é
tc earn enough of a salary to supply himself and his dependents’ with their
material needs. What the correlations in the above table’ suggest is that
moving far beyond thesge threshold lavels is not accompanied by similar in- .
creases in organizational effectivenesg; in faect; it demonstrates quite the

be intfinsically justifiable, or-tiey may promote other program or poligy
- gozls, but moving keyond those thresholds will not promote police depart~
mental effgﬂtiveneQ’ in»the crimiial apprehension area. _

poliaa,»?prehensaon effectiveness, The independent. variable may be gserving
ag a measure of the bureaucratic elaboration so widely castigated by the '
_eritics of «ivil service; in that ingtarice, their criticisms should be ac~

grﬁﬁuatiVé with regard to performanca quality.‘

e

A i Table 22 depicts the rasults~fbr a‘similar cmrrwlational analysis,
wiﬁh Javels of pulice et xciency sezving as the depend&nt variables. The

Iz
~
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type- of major crime is highe: in the police departmenh that indéludes larger ..

Phis ia especlally the case with regard 4£5 detectives and {among minorities) .

. tions to such a policy prescription. Rather, the correlations suggest +He'*’*i$

‘ments included--needs to provide for the performance of support and auxiliary

reyzrse. Wider diversity sfructurég.an& nmgher police officer salaries may

o In 15 a bxt more difficult to explain the negatiVe correlatlon be»’ﬁvx
tween the number of recruit selection devices employzd by a department and g

orded a more serious hearing, for elaboration in seiectiﬁn appears e@auﬁar&lﬁ!

5

Where they ara_relevant at ali, wider departmental diversity struc-. _w4ﬁﬂ



Proportion Female of All Sworn Pexsonnel
Proportion Female of All Police Officers
Proportion Female of All Detectives
Proportion Minority of All Sworn Persomnel
Proportion Minority of All Police Officers
Proportion Minority of All Detectives
Prspértion Minority of All Sergeants
Proportion Minority of All Lieutenants

Dollar Amounts of Federal and State Grants
Received

Innovations Tried

Extensiveness of Use of Formal Performance
Appraisals '

Number of Civilian Paraprofessionals
_ Police Officer Minimum Salary .
Police ©fficer Maximum Salary

€2t

Table 22

CORRELATES OF POLICE EFFICIENCY
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© be dlscussed again.

The results with regard to affirmative action postures, grant receipts, the
-employment of civilian paraprofessionals, and police officer salary leviis

are 0 gimilar to those found in the effectiveness table that they .eed not

‘ Two new variables do make an appearance in this table: the exten-
aiveness‘pf the use of formal performance appraisal mechanisms and the use
of field innovations and experiments. Both relate to various efficiency
variables, and both relate positively; the more of eithker of innovations or
appraiaals, the higher the efficiency scores. The finding on innovations
is supportive of the earlier finding on the amount of grants received;

- innovation is worth it, at least in terms of efficiency. So is wide use

of the performance appraisal mechanism; results-oriented evaluations of
as many sworn employees as pogsible go hand in hand with more efficient
departmental performance in selected areas of criminal apprehension.

A. Effects of the Civil Service System

Do the powers or the activities of civil service commissions relate
in any systematic way to police departmental effectiveness or efficiency?
The answer would appear to be "no" on the one hand and "yes" on the other,
as Table 23 demonstrates. . ’

It is difficult to infer anything of a general nature with regard
to the effects of civil service on police effectiveness. The signs of the
correlations shown in that section of the table are consistent in neither
Location nor direction. That is not to say that there are no effects;
rather, it seems most fair to suggest that effects are highly specific to

- particular departmental activities and particular civil service characteris-

tics, and that they form no overall pattern. :

However, such is clearly not the case with regard to police depart-

_ mental efficiency. The degree to which a civil service commission carries

out an advisory, a regulatory, or an administrative role is atatistically
unrelated to any measure of efficiency examined in the table.  The policy-
formulating role fares iittle better. Where relationships are significant
they are positive; the more the role is played, the more efficient the de-
partment, especially in terms of overall apprehension performance. However,

permit strong generalization.

-~ those relationships are relatively few and €far between and do not appear to

The adjudicative role quite obviously stands oyt from the various
correlations depicted in the table; the stronger the degree to which it is
performed by the civil service commission, the more efficient the-police
department in virtually every apprehension category. However, despite the
clarity and consistency of that column of correlations, one should not leap
to a conclusion from them alone. Other factors may be intervening between
civil service roles and performance output measured to account for those
positive relationships. ; i

For example, in Chapter VII it was demonstrated that adjudicative

clivil service roles are positively related both to the wider adoption of

field innovations and to the wider use of performance appraisals. Since
both of those measures correlate positively with overall police depart-
mental efficiency, it would not he implausible to suggest that the adju-
dication/efficiency relationship is the simple result of thig program im-
pact. That suggestiop is supported by data analysis; correlations between
the adjudicative role and overall efficiency remain positive after :
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Table 23 .
| . " (CORRELATIONS: CIVIL SERVICE CHARACTERISTICS AND PERFORMANCE MEASURES

: Civil Service Variables :
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| Commission 1 . 1 Role
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.‘inncvatioﬁ attempts and appraisal effectiveness are controlled (r's = .284,
' .282, respectively), but not at a level mufficient to attain conventional -
" statistical significance, Thus, the impacts of the adjudicative role are

more accurately considered indirect relationships; strong adjudicative
commisgions promote certa’ . program outputs, which lead to particular per-
formance results. : , ‘

One need not limit discussion of indirect impacts solely to the ad~
judicative role; others are components of similar processes as well. Table
24 duplicates the civil service ~ police program fiadings presented earlier;
superimposad are indications of which of those programs and practices re-
late in turn to the quality of local police performance in the area of ap-
prehension. That is, the boxed entries in the table indicate that the per-
sonnel practice as listed in the margin of the table are related to higher
lavels of police effectiveness or efficlency or both. ;

The table does not change the essential nature of any of tﬁé‘find;

~ ings with regard to civil service roles that were presented in Chapter VII.
- It does, however, provide further emphasis tc many of them, in that it

links programs to performance. For example, the regulatory role has already
been shown to constrain the ability of police departments to atiract in-
creasing proportions of female and minority officers; that problem is fur-—
ther compounded by the fact that more females and/or minority sworn police
relate to more departmental effectiveness and efficiency. Similarly, the
fact that policy-formulating commissions promote more field innovations is
a finding made even more important by the fact that mors innovations are
related (positively) to more departmental efficiency.

7 Again, one need not minimize the effects of civil service roles on
particular police personnel practices simply because the latter have nc

“vrelationship to the guality of police performance. Many programs and prac-

tices are inherently important and should be treated as such. Pather what
the table above suggests is that regulatory commissions earn double indict~

' ments and policy-formulating commissions double praise through their im-

pacts on performance-related personnel programs.

"B, Summary

Civil service system impacts on efficicncy and effectiveness in

criminal apprehension are, on balance, few and far between. Where they do

gmﬁiqe‘frem the analyses, they emerge as indirect effects. More specif~
cally, . ' =

® regulatory commissions indirectly constrain police
effectiveness and efficiency by inhibiting the inclu-
sion of females and minorities in sworn positions;

¢ policy-formulating commissions indirectly promote polide
effectiveness and efficiency by promoting civilianiza-
~tion, grant-seeking, and adoption of innovations; and

adjudicative commigsions are mixed in their impacts,
promoting more efficiency and effectiveness by promo-
.~ ting adoption of innovations and wider use of perfor-

» mance appraisals but constraining it by promoting the
use of more extensive sets of selection devices in their
search for police recruits. - :
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Table 24

CIVIL SERVICE ROLES, SELECTED POLICE PERSONNEL PRACTICES, AND
LEVELS OF POLICE PERFORMANCE

Civil Seryice Roles

Adminis~ A Adjudi- ~ Policy

Practices Advisory trative Requlatory cative ~  Foxmulating
Associated With: R
More civilian paraprofessionals .ceeecesecssscesscsves (Yes) a/
Higher proportions of civilian public emploiees «aee.. :
‘Higher proportions of female, minority Officers «.....
More attempted field innOvations ...eeesseceescsosess Xes fes]
More grants ~¢ceived .....civeincrercaiiiaarsiiennsias Yeg)
More special pay progx;amay............................ No No
More educational incentive Programé «.eec.esevscsseses No No No
Wider opportunity StYUCLULSE .ceseevesscenrcssnsmasonnn No No No No
More extensive recrniting .eicececercercnsncrsnesinnsa ‘Yes
More leniency oa recruits' prior criminal records .... . Yes
Less extensive sets of selection standards .v..eeee.su Yes

Legz extensive sets of selection devices ..cccvececeas

Wider use of performance appraisals ..:iv.evsseesevsnse .

More functionally elaborate police organizations ..... _ : T
More compact sworn officer appeals systems ..,..cvsees No ' No -

e .

A
' ;’)

&/ It will be recalled trom earlier that the impact ot civilianization on the quality of police perfomance vari.ed. i

depending on which appretension category was unde: investigation.




Such patterns of effects suggest that contemporary civil service
reformers are mistaken to expect guantum leaps in police departmental per-
- formance resulting from systems changes, Rather, system change will impact
upon programs, which will in turn affect performance quality by local
police departments in the area of criminal apprehension. :
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- CoIx. MAJORFZND:NGS AND ‘CONCLUSIONS

of this ome, to become engrossed in the. develcpmenn of one of its many

2 componerit t0p1¢9» To do 8o is by no means improper; each. has a theoretical

’ and » practical importance independent of the othaers., Nevertheless, the /
- overall context must not be completely lost in the process. Individual
/*ﬁpics and findings are small elements of larger, more complex scéial

" realities. Thus, it is time to face the task of weaving togeiher civil

- service laws, urban police personnel actors, and police departmental pro-

/”ﬂgrams to form a more generalized view of ‘the overall gystem.

KN
i\

_A. The Legl&¢at1ve Process and the Law

It is nct atrall»aiffiealt, whea cgnfxantang a study of the scope .

The 1egzslat1ve process and the laws and statutes which emanate frem'ww

' Mit’héve not demonstrated any significant flexibility-in expanding or mc&ify-
.- ing the legal framework of cévxl service. systema to accopmodate emerging '

"Vyol;tzcal and social forces. Although-there is still a civil service "coref[ -

evident in the laws underlying existing systems, the legislative trend has
.clearly been towazd a displacement of tha2 original legal basis of civil
service systems. The laglslatlve process sggems gxedluated on the assump~
- &ion that older civil service laws shouid be retained in the event of a
nrasurfaeing of the forces they ormgxnally sought £0 correct. But the don—-
“temporasy. concerpg--hea th»y police unionism, egual émployment opportunity
‘and affirmatize action, training and career development; or any of a host
~of otherg~~are addressed by new leglslaticn, new programs, and new monitor-
~-Ame oy enforcement mechanisms and orﬂaalsmsf. There is little evidence that
~ these trends will change -or diminish in the future. In&eed. they probably -
_cannot change, since civil service law is the result of this block on block -

political process. Whilé the iaw canpot be ignored, neither {4 be}%ﬁkamfaﬁ~

. the -exclusive, all-embracing instrument for civil serv1ce reform.,

B- No Typlcal Civil Service system

: . The very OhrﬂSﬁ “civxl service law™ 1mplles a4 common boﬁy of prln- .
' ciples which proviues the framework foxr. a common body of. personnel practices
© - in every location in which it is applicable. While there may be a common
. core of civil service legal provisicns, there is no such commenality avound
the actual chores and duties of civil service commissions. To put it blunt~. .
1y, khere is no such thing as a "typical” civil service system; the myth
- of .its existence well deserves to be puk to rest. Civil service commissions -
~wome in -all sizes, shapes, and varieties; some cover virtually svery stép
~_in the process of police personnel administration, while others are quite
--dormant. Some are sources of much controversy and cgnst?*natlon' ethera
. are quite meek and aceommodatlng. _ . .

S There are probably three maaor reasons oehina this wide dlversity.,
f7Tk3 £irat is that civil service aystema-—l;ke any other social systems—-

T Gannot exigt £HFaAny - long period of time in one-to-one correspandence with
the laws that created them. The laws .Zan articulate guite well a set of
Principles and ideals; the systems must work with human beings. in all their
. eccentricities. 4n nany instances; what is in the eivil service .law I8 not -
'1wnat an abserver sees practiggﬁ“an a functionlrg police pergonﬁel systeﬁ

5 (
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. more IE plays all five of those roles.

- That is not to say that anyone is intentionally violating the law. Rather,

it means that civil service systems must always emerge as adaptatlona of

the law to gpecific Jocal concerns.

quther complxcathn is added by the fact that civil service com-
missions are generally not the only local actors who wield decision-making

- anthority over police personnel affairs. They must find their niche in
- relation to personnel directors, mayors,; police chiefs, city managers, and

& score of other local actors, all of whom are to some extent responsible
for the conduct of local police personnel affairs. In fact, in any given
jurisdiction, the civil service arrangements and dynamics are less of an
intentionally created "system" and more of a "field" or an adaptational
result of a complex lnterplay between local authorities.

A final reason for the dzversxty of actual civil service systems
undoubtedly liess in the complexity of the larger uxban systems in which they
are embedded. Two major aspects of that complexity can be discovered in the
local politicel culture and in the growing impact of police officer unions.
The former zggregates the interesis of a wide variety of local business
leaders, political parties, neighborhcod and ethnic groups, and a host of
others and communicates those interests to formal decision-makers from
whom some response is expected, if not actually demanded. The latter-~-

. unionism--~is a relatively new force on the scene, which to date has strongly
~ regembled in style and activity the development of its counterparts in the
private sector of the economy. MNevertheless, the future of police unions

and of their impacts on civil service systems remains very much an open
questicn.

- C. Rnles of ClVLl Serv1ce Comm1s51ens

The diversity in actual practices notwithstanding, one can gléén a

~deeper understznding of the dynamics of civil service systems in local po-

lice personnel affairs by turning to the more generalized concept of role.
Pive roles for civil service commissions were identified and examined in

the study:

e formulator of local police perSonnel policy;
) adjudicator of employees' appeals of personnel decisions;
° administrator of rcﬁtiné personnel operations;

] advisor to the city admlnlstretlon on personnel affairs;
and

¢ regalator of the personnel pollc;es an& prattlces of other
aity agenczes.

thile the adjudicative role is the one most often aﬁd most cons*stently

attributed to %he civil service commission by knowledgeable local infor-
mants, a more srucial finding emerges from the analysis of commission roles.
Civil service ~ommissions emerge from the data as systems entrepreneurs:
the more formal decision-making authority enjoyed by the commx851on, the
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1, Hierarchy of Roles in Relation to Impsits. Had these roles no
-~ relatiorships to the programs and practices of iocal pclive departments,
they would be little more than a research curiosity. However, such is not
the case. In fact, as measured by desirable impacts-.on police personnel
policies, programs, and performance, there is a discernible hierarchy of
roleslglayed by civil service commissions or personnel boaxds. These arve
as follows: ' PN | ~

a. Policy-Formulation Role. Thils role of exercising or:
participating in the formulation of personnel policies
provides the most consistent evidence »f desirable s,
impacts on police personnel programs and practices and,
indirectly, on the guality of police performance.

‘b. Adjudicative Role. This appellate role provides both
pusitive and negative impacta on police personnel
functions. In a sense, thig is a vestigial refuge of
civil service commissions which have relinguished func-
tions to police or professional urban administrators:
the more vigorous or authoritative such officers are,
the more are commissions restricted to this role. '

¢. Administrative and Advisory Roles. These roles are
relatively neutral in terms of impacts on police per-
sopnel matters, This is quite evident with respect to
the advisory role in that even if a commission’s advice
is followed, the decision. (if made) and the action (if
taken) is by or under the auspices of another ofifice or
officer. The administrative role, as an administrative
"housekeeping" function, tends to be located in an ap~-
propriate or convenient functional location. An inter-
esting exception to this is the presence of an authori-
tative mayor, a circumstance which tends to favor o
administrating commissions and weakened personnel
directors. A R

d. Regulatory Role. This role of monitor, reviewer, and -
requlator of decisions and actions taken by others has
inhibiting z0d negative effects on many police personnel
policies, programs, and practices., .

The importance of impacts such as these stems from two sources.
on the one hand, performance of a given role by a civil service commission ~
may retard or inhibit initiation of a program necessary, worthwhile, or
otherwise baneficial in its cwn right. At the same time, however, that
program may hold implications for the guality of local police services.
In that case, it must be said that the civil service commission has inm-
pacts on performance as well. The clearest example of this situation can
be seen in the negative effect exerted by the regulatafg“rolacon a police
department's affirmative action posture, a finding sufficiently weighty to |
merit some chunges or reforms on its own. It should be noted in addit on.\
however, that affirmative action postures are pocitively related to police
effectiveness and police efficiency; in being s0, they inject a powerful
rosults-oriented motivation for change into the process of local police

|
]

reform. :
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D.,_An Approach to Civil Service Reform

. ’ Any approach to civil service reform must take into account several
circumstances: (1) the competitive, shifting, and diverse local settings
in which most civil service commissions operate; (2) their tendency to be
eithgr antrepreneurial or expansive with respect to performing personnel
functions or to enter a stage of desuetude or passivity; (3) the hierarchy
of good, mixed, neutral, and negative impacts that certain of their roles
“have on police personnel programs and services; and (4) assuming the pre-
sence of an established civil ssrvice commission or'personnel board, the
undegirsbility of a body which does almost all or, conversely, almost none
- of the personnel functions. This combination of circumstances suggests
several necessary componentg for efforts to change or reforn civil service
and its impacts on urban police: , ‘
1. A broad generalized program which is aimed at all or most
- urban civil service systems, involving uniform incentives
aﬁ&:%*xategies, will meet with-chly part1a1 success and
indaed‘mégféistnrh arvaigements in certain localities
which are operating satisfactorily.

2. Similarly, a program aimed at the progressive elimination

of civil service commissions and the assumption of their
. ‘ vestigial functiona by other offices or officers is in most

jurisdictions an organic change requiring broad political
support. This is not to say that a premium should be
placed on the retention of civil service commissions;
rather, it is meant to suggest that except where civil
service commissions are established by state laws, basic
changes involving their elimination or major reformation
tend to enter the domain of local political interests and
mnot uncommonly require local electoral support.

3. As mentioned earlier, certain civil service roles impact
directly on police practices and programs; some positively -
and some negatively. The accompanying table illustrates these
positive and negative impacts of each of the civil service
roles on selected personnel;mactices of local police de-
partments. These impacts, in turn, redound into the sphere
of police effectiveness and efficiency in the following ways:

a. Regulatory commissions, by thlbltlng the 1nclu310n of
females and minorities in sworn positions, indirectly
constrain police =ifectiveness and efficiency..

b. Policy-formulating commissions, by promoting civil-
‘janization, grant-seeking, and adoption of innova-.
tions, indirectly promote pallce effectlveness and
efficiency. .

. Adjudicative commissions are mixed in theixr impacts;
by encouraging adoption of innovations and the wider
uge of performance appraisals, they promote police
effectiveness and efficiency; by promoting the use of
more extensive sets of selection devices in their
search for police recruits, they constrain police
effectiveness and efficiency.

¢




Table 25

IMPACT OF CIVIL SERVICE ROLES
ON SELECTED POLICE PERSONNEL PRACTICES

£ET

Legs extensive setg of salection
standards

Civil Service Roles

Policy

Positive'

Adminis~ Regula- Adjudi~- Formuls~
Practices Advisory trative tory cative ting
Associated with:
More civilian paraprofessional Pogitive
Higher proportions of c1v111an
police employees Negative
Higher proportlons of female,
mlnority officers Negative
More attempted f;eld.innovaticns Pogsitive Positive
More grants received Pogitive
. - \
More special pay programs Negative Negative |
More educational incentive o
_ programs Negative Negative Negative
Wider opportunity structures Negative Negative Negative Negative
More extensive recruiting Positive
More leniency on recruits’
prior criminal records s Pogitive




 Table 25 (somtimued)

Civil Service Roles

) ~ Policy
. Adminis~ = Regula- Adjudi- - Formula~- .
Practices : Advisory  trative - toxy. cative ting

Less extensive sets of selection e _ : _
devices 7 Negative
Wider use of performance appraisals | Positive -

More functionally elaborate police
organizations Nejative

More compact sworn officer appeals 3 ,
systens Negative Negative
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T 1. A Reform Strate The foregoing point clearly to the saunﬁhass
of exercising a degree of cration in efforts to foster civil service re-
form. Certainly, it is desirable to lead commissions toward the policy-
formulating role, and incentives for this purpose should 1ndirévc1y impact

on better police af fectiveness and efficiency.

The reform pmsture regarding the adjudicative. ro;e should be quite ‘
selective. In certain local settings, the movement ©6f a commission towards
this role is often a symptom of a strengthened urbazn or police executive.

If the adjudicative role is exercised judicimuzly, it does have program -
@mpacts which are positive and salutary. On the other hand, it might tend °
“to foster & defensive attitude or extreme caution among-other actors in the
local personnel arena. In that instance, it would clearly be counterproduc-
tive to encourage the perpetuation of the adjudicative role.

At the other extreme, disﬁncentives should be utilized w;th re~
spect to commissions exercising the regulatory role, or alternatively in-
centives to relinquish or sharply reduce its exercise. AL the other A
extreme, disincentives should be utilized in order to encourage conmissions
ko relinquish or sharply reduce their exercige of the regulatory r013¢y”

As mentioned earlier in the report, the adminigtrative roie tends c .
to follow the exercise of other roles. Any reform of this role should in-
volve considération of the style and arrangements for administrative
managemeént in a given jurisdiction. Certainly such elements as records
management, data prccessing resources, budgeting praétlces, and the flow
of personnel trangactions and information should be included in any efforts
%0 shift or revise the exercige of this role,  With respect to reform, &ny -~ -
"~ incentives or resources made available shsuld be carefully directed at the
A ‘modernization and ratlonallzation of #nis function within the specific
local setting. D _ "

: The advisory role is a passmve one in terms of impact, but a civil
sexviee commission or parsonnel board limited to this role continues to
provide a sounding board for community attitudeg and opinions zbout local
public ‘sexvice and its personnel practices and pgliclgs,A~%n add;tion, a
reform movemsnt away from the active exercise of roles of authority and

: decision-making to an adwisory” ‘status for the commission is likely to be
i OOBSETREA nﬁllessléfistic than total elimination of the c¢ivil gervice tra-
: ‘d ion and, Ea smme amtuations, may be fostered as a face~saving strategy.

T

L /”//‘ In oummation, veform efforts from whatever source they originate--
" ~"ocal, state, or Federal--should be selective in providing incentives,
T disincentives, or benign neglect. Assuming the adequacy of the administra-
tive machindry of the particular jurisdiction; ‘movement of a passive or
inactive commission to an advisory role would not be undesirable. The in-
centives regarding changes in exercising the administrative role should be
related to concurrent administrative analysis and the sound integration oxr
aoordinaticn of this role with the administrative machinery and resources
of’ ‘the particular jurisdiction. Clearly, howsver, the major thrusts of
reform efforts should be to foster the shifting of roles to that of policy*
B “ foymulation and frcm\that of regulation. ,
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B Directions for Future Research

Host generalltopics for reseaxch can be defined and studied in a
variety of ways. 1in fact, it is fair to say that the broader the topic,s”

- the larger tha fumber of defensible research designs and styles that may
be applied to it. The impact of civil service systems on police. adminis~ -

- tration is one example of a very broad topic. Thug, there are other

research designs which might be fruitfully applied to it to supplementwand

axpand the findings and analyses discussed above.

One alternaﬁlve'hﬁgiﬂn,that comes immed:ately to mind is repllca-

j-ticn at & different level of analysis. “KiF-b&kee,-thig. study has been one

of cities and their police agencies. The choice of the city level” cr‘anaxy-
8i3 is appropriate-in its own right; -after all, most Americans--among

“them, most police cfficers~=live and work in cities. To study urban pol*ce

administration and urban civil service systems is thus to study the main-
stream of the topic+.. Nevertheless, it does‘'not yield full and total cover-

‘age of that topic. eounty sheriff's departments, state bureaus of inves-

tigation or law enforcement, and federal police agencies are in many rases

-~ covered by civil service systems, Whether civil service bodies play the

same roles at those other levels of government and whether they exert the

. same impacts as they do in city police agencies is an open guestion. It

caa be answered only by further research.

By the same token, this study 1tse1f might be replicated in the
same cities at a future date, say three to five ysars hence. The point of

this exercise would be to capture changes in the findings from this effort

as they occur over time. The first chapter of this report noted that the

~-ideology behind and the operational impacts of civil service systems have

clearly changed over the century since passage of the Pendleton Act. The
general environment of urban_ Xaw- enforcement has changed equally, but over

~-a much shorter span of time. The findings reported in the pages above need
.. ko be monitored during those changes, for proposals for reform based on

-an outdated sccial situation are Of aa value to anyone, anywhere.

Within the context posed ny the speclfic findings of this study,

~.-there are many suggestions tc be made with regard to new, nonreplicative
~.research efforts. One of those might concentrate on specification of the -
"~ impacts noted in the pages above. For example, the link between affirmative
- action xgsulhs and pelice performance results seems clear from the pre- o
o ceding ‘analyses, but the precise causal linkage betwe&n the two deserves ﬁ;*

serious examination. On the one hand. it is possible’ that minority and

women police officers, as relatively new additions to 'their respective:
~ police forces, feel "Hawthorne" effects which impel them to work hﬁrder

and proddce more results than: their nonminority male countexpartﬁ« "It 1§

"aqualmy possible, however, that minority and female officers bzing new

copsinication networks with the local community into their police depart-

.. menta which result in improved quality of services delivered by the entire
; despartment. Without further research, alternative causal hypotheses like
' these and the mary others suggested by this study cannot be evaluated. '
By extension, realistic planning for the law enforpement function ‘in .
annrica's cities cannot be undertaken without suaﬁ speaifig&cion.g;wwﬂgﬁﬁﬁﬁhﬁﬁmvﬂ:

‘\‘:\

i 5nother important topic for *uture study, albﬁ{%'a very d;fflcult
ona to operationalize for empirical research, is thé utility and the feasi=-
bility of th& "tailcra&“ reforms and 1ncentiveayéuggested in the precedlng

- ) 5

136 o7




» "pages¢ Put sﬁmpiy, the questian is judt what incantives will work to changt
eivil Service systems in America‘s cities? Presuning fox-the sgke of argu~

= f&ixfmﬂut, but exceedingly important for future research. s

with the level of government served? Will the incentives for change cperate
| similarly for nonpolice civil service functions, or are there other alter-—

wta answer these questmons._ 5 ) B e
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ment that everyone in a local system must gain something in oyder to suppork
changeg in that system, it becomes crucial to identify the types and the/*”

fi,gnantiﬁies of gains which nust be generated and distrihuted through such
“reforms. Proposing general changes is easy; sponsoring and monitoring N

actual|experiments in change for-the large-scale feaaibility is far more

: FlnallY; ﬂne other topic auggests itaelf for continued ampiriﬁal
effort. This stufiy has been aimed at police departments and. their per<
formance in the warious contexts of civil service systems. The topic is

~ an important byt a limited one, for police departments are not Fhe only -

agencies to be covered by civil service systems. As mentioned at the out~
set of this affort, the idea of civil service has diffused throughout the
country to %he point that most public workers in most agencies in moat i |
jurisdictions are under some sort of civil service umbrelila. Do civil - o
service boards undertake the szme roles and functions for monpolice agen~
cies? Do they exert the same impacts? Do those roles and impacts vary

natjves? Future research projects which. examiﬁe the nonpolice publid sactor
ang compare it to the police-related fxndiagz of this repor; must be mounted
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Appendix I

POLICE PERSONNEL SYSTEMS - LEGAL FRAMEWORK
CONTENT ANALYSIS CHECKLISTS




LEGAL ANALYSIS DOCUMENT #.
PROVISIONS OF LAW AFFECTING
" PERSONNEL STRUCTURE

Name of Jurisdiction:

Statutory or other Legal Reference - Circle appropriate code(s).
01 State Constitution
02 Stéte Law
03 State Rules and Reyulations
04 City Charter
05 City Oordinance
06 Local Peisonnel Rules and Regulations

(NOTE: Personnel Rules and Regulations should not be included in the
analysis of legal structure unless the enabling legislation states that
the rules and regulations are to "have the force of law" or similar
reference,)

Reference Document
Code Legal Basis - Personnel Structure

e Type of System

- mandates =
1. Law - permits -~ merit principle.
- does not address -~

2. Does the law contain a statement protecting
employees from partisan political coercion?

Yes  No

3. According to law pol;cy»making authority regts
at: (check more than one if appropriate)

State Level

County Level

City Level
Desc¢ribe:




toterauea Docunent
Codu

ggggl Basig - Personnel Structure

4, Aceording to 1aw, administration of routine
personnel operations is at: (check more than
one if appropriate)

State Level
County Level
City Level

Describe:

B. Coverage of System

- all ranks -
1. According to law - some ranks of sworn personnel
’ - no ranks =
. are under the personnel/merit system.

Describe: (List all exempt ranks)

2. 1Is it the same personnel/merit system as for
‘ most other employees in the jurisdiction?
Yes No

If no, explain:

. - all positions’ -

3. According to law - some positions of nonsworn -
- no positions - :

personnel are under the perscnnel/merit system.

Describe:

I-2



Reference Document o '
Code Legal Basis - Personnel Structure

4. 1Is it the saine personnel/merit :ystah as for
most other public employees in the jusicdic—
tion? Yes No

If no, explain:

C. Organization and Finance

1. Law establishes:

— State Commission or Board
COﬁnty Commission or Board.
City Commission or Board
gtate exec itive personnel system
County executive personnel,hystem
City executive parschnel system
Other

Explain:

2. If Commission or Board is called for, law sets
forth: (check appropriate statement(s))

size of COmmisuidn or Bopard
tern of office for members |
o residency qualifications

nonpartisun or bipartisan raquixumsnt
Commission or Board members appointed ﬁ

Commission or Board members elected '?é
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| Ruference Document

Code Legal Basis - Personnel Structure

3.

4.

5.

6.

If appointed, Commission or Board members are
appointed by:

— Local chief executive

City Council
Other

Explain:

- mandates -
Law - permits -~

- does not ad.iress - appointment of local
personnel director or similar official.

According to law, the local personnel director
ig appointed bv:

Commission or Board
State chief executive officer

Iocal chief executive

l

City Council
Other

Law provides for personnel director's:
(check appropriate statement(s))

ﬁerm of office

residency gqualifications

professional experience qualifiéations
educational gualification

method of aeleqtion




el S Jut GRSt ol o A it e DU L S
N =Y : ; S .

Reference Document o
Code v gggal Basis - ?ﬁraonnal structura =

7. According to law, parsonn&l director raports f!,;g

to: v , T

chief executive afficer
0ammission or Board

____~ | - Other
Explain: : | , e 3
. i ]
R
E
8. Law contains provisions for financing Commis-
gion or Board operations.’ ,
Yes ~ No

2y




r
:

3

]

3

]
;;,
]
4
t

\

\

Name of Jurisdiction

Rarurancu Document
! Code -

LEGAL ANALYSIS DOCUMENT #2
LEGAL PROVISIONS RELATING TO

PERSONNEL PRACTICES

. A

General Provisions - Check the appro4
priate column for each personnel
.- practice provisions. .

1.

2,
3.
4.

5.

6.
7.
8.

9.

10.

11.

- la2.

13.
14.

15.

16,
17.

18.

Provision for job specifications
or positicon descriptions -

Provision for pay schedules
Provision for fringe benefit plan

Provision for job/examination
announcement ,

Provisgsion for certification
procedures

Provision for promo*ional process
Provision for workforce reduction

Provision for Performance
_Evaluation

Provision for Grievance and
Appeals : ’

Provision for Labor-Management
Relations .

Provision for’employee ethics and
conduct

Provision for employee political
activity .

Provision for iraining or Career
Development

Provision for Equal Employment or
Affirmative Action :

Provision for Selection Standards
Provision for Rules and_chulatidns
Other '

Other -

Mandates

Permits

Law Does
deygis




‘ Ref;rence Document

LEGAL ANALYSIS DOCUMENT §2
Page 2

B. Detail Provisions «-SQIaction,¢CQrti£iuntion

1. Law sets forth following ualectiom standards
and devices: .

‘Requirements

Age

Weight

e _-yHeight

Minimum Education

|

Vision (color)
Vision (acuity)
Votér Registration
" U. S. citigenahip
Drivers' License
Residenny

Ptemsmploymentz Local
‘ State

Post-Employment: Local
State

Other (please 1ist)=

|| HIIH'IH

,fubeéigegj”
Medical‘ﬁxamination:/

;|'

Physical Agi}ityz; $

Written Test
(Name and,ﬁublishcr) 0




. Page 3

Reference Document

.,,W.-vvxm‘qw,..‘,ﬂ

,—r?-mv‘w,_hw,

b '2.
3.

.4v7'

— = T Wi
. - ¥

| LEGAL ANALYSIS DOCUMENT #2

. Polygraph Examination
Psychological, Psychiatric Interview
' Oral Interview '

Background Investigation

i

Other (please list):

Law establishes preference for veterans
Absoluta2 (i.e., pilaced at top of eligi-
‘bility list) )
____ Some (i.e., points added)
| No preference
Law establishes preference for special skills
Absolute preference
Some preference
No preference \
 Describe:
/’,/’
, o » 7
Law_establishesJeducationa@/preference
) "'Yes»;;;?égf No _;__“
1f yes, desoribe: ____
1-8



S = > 1
E mcca& ANALYSIS DOC’UMBNT §g2 AR S ] .
}“ Page 4 'f'”' o , o : ;
| - Reference Document :E;”iﬁ”
| Code e |
5. Law sets forth ce;tificaﬁion pgosedoféé
Yes - No __ . If yes: -
—____  Rule of one | 'y
_“__;_ Rule of two "
oo Rule of tﬁree . \
| Other
Describe: S
C. Detail Provisions - Promotions
1. Law requires following factors to be considered
for promotion: N
. Veteran's preferenoe
_____ Seniority within rank | 5
______ Service requirement (experience) within ]
' ‘department e T
_____ EPducation ‘f;
______ Training i . i 'é%
' Other . :
mescribe§' ] N
D. Detail Proviszons - Grievance and Appeals

l.

2.,

Law sets forth specific steps to be followed hy o
employees and supervisors to resolve differ?ncaﬁm\ /4

!

Yes . No o

Law sets forth appaal rights for actions wbiah aﬁ*

varsely affect employee's livolihnod or career

prospects., Yas , -~ No - v
I~§ .

¥




 LEGAL ANALYSIS Docmmm: 2o
' page 5 | I

b Reference Document o ' ST
S ‘ cgde - ‘

~= 3, If question #2 is yes, employee rigiits set
- forth in law include: - {check appropriate
‘gtatement (s). : R

o o Advance notice of agt;an to be taken
nght 5 reply
Right to hearing by impartial body

. e Other

Describe:

4. According to law, if an employee is discharged
' and appeals the action, he or she may be
reinstated by:

Personnel Commission or Beoard -
_______ Chief Executive 0Oi ice
— . City Council
Other’

Explain:

>

i . i o - I=10




LEGAL ANALYSIS DOCUMENT #3
LEGAL PROVISIONS RELATING TO L
RESPONS:uiLI?Y FOR FORMULATING e P
AND CARRYRNG OUT PERSONNEL PRACTICES i

R T it P L it PR
. I

L T The attached carﬂ is intended to determﬂne what parson or body is
respensible for formulating persconnel policy and what body ox person is
responsible for 1mplementinq the policy according to law.

The following definitions and actor codes are used‘

Policy Determlnation - Actor having final-legal responm
sibility foy’ formulatlng policy and determining policy
is being carried out in prescribed manner, aver31ght
respons;alllty..»

APPSO P Admlnistratlve Responsmblllty - Actar having: respon—ﬂ
sibility for performing routlne operations associatad
with functions. ‘

Actor Codes

01 - Personnel Board or Commission | | R —

02 - Mayor or City Manager

03 = Personnel Director or similar official
04
05

Police Department

Police Department Board. or Commission
0¢ -~ Other: To be specified on form

07

Actor not specified in law

I-11 A
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LEGAL RESPONSIBILITY ANALYSIS DOCUMENT %3

Name of Jurisdiction

Reference - ‘
“Dogument Policy Administrative
Code Personnel function Determination Responsibility Comments

1. Job Specification/
vosition Descriptions

2. Pay Schedules
3. Fringe Benefits

4+ Job/Examination
Announcements

5. Certification Process

6. Promotional Process

i

7. Work Force Reduction
\ Process

8. Perfofmance Evaluation
9. Appeal Process

10. Labor-Managemeht Re-
lations

11l. Ethics and Conduct

12. Training or Career
. Development

13. Equal Employment/
Affirmative Action

14. Rules and Regulations
15. Selection Standards
16. Other:

17. Other:

[THEETETE
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Appendix IX

POLICE BARGAINING CONTRACTS
CONTENT ANALYSIS CHECKLISTS




CONTRACT ANALYSIS

Note: Where a contract specifically incorporates past practices or previous
agreements for an item, the contract is cansidered to cover that
area.

If neither}yes or no is checked, contract is silent.

City:

"Association:

Daten qf,contractz

Date Siéned:

Contract Covers

Sworn Non-swoxrn

Police Officer Dispatch
Sergeant  Crogsing Guards and
: Supervisors
Lieutenant :
- . All in department
Captain ‘
/ Citywide
Other: :

Other:

Both Sworn and Non-sworn
(check appropriate boxes above)

"Contract" embedied in-

Agreement/babor Agreement
b. Memo of Agreement
c. Memo of Understanding
d. Ordinance
e, Other

nn— -
s
—————"

Yes No

Contract Covers Modifications to Existing PracticeSlsehefita
only. e

- IXI-1




Areas of Collective Bargaining

No

1. Salary | ‘ Yes
a. Contract Specifies Salary‘LeVels
‘b, Superior Officers' Salary Expressed
as a Differential from Police Officers'
¢. Contract Specifies éay‘nay and/or
’ Pay Period
d. Pay Differentials Exist for
Title -~ - Amount
Detectives/Invest.
Other:
More thanls e (N.B. List Highest)
Differential Represents |
Rank —
Asgignmaent —_—
Unclear —
Silent —
Both
e, Contract Specifies Pay Relationship with
Firefighters
yf. Contract Provides for Longevity Pay
Contract Provides for Educational

g.

Incentives

. II-2




2.

e

'\u‘ .

h.

i.

Contract Provides for Assistance'in

Educational Program
Tuition
Books

- Schedules

Other:

Employee can Receive Both Educational
Incentive and Longevity Pay

Longevity Pay Exceeds Educational

Incentive for A.A. at years for
B.A. at years

Fringe Benefits

a.

b.

Cs

d.

e.

£.

Contract Specifies Vacation and Sick Leave
Allowances

Contract Includes Provision for Holidays
and/or Holidays Pay

Overtime

. (1) Paid-Only

(2) Comp Time Granted-Only

(3) Employee Choice

(4) Paid at Time and One-Half

(5) Comp Time at Time and Onewnalf

Health Insurance: City Pays part or Full Cost
Life Insurance: City Pays Part or Fu11;¢oat
Denﬁal‘Insurancea _

(1) City Pays Part or Full Cost

(2) City Makes Available; Employee Pays
“Full Cost

1I-3
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Yes

g. City provides uniform allowance

No

{1) Same for all ranks

Specify Amount
If not, séecif& by rank
| Poiice Officer
Sérgeant
hieutenant
Captain :
Other:

h. City provides all uniforms and equipment
- 1. City provides plain clothes allowance

same as uniform allowance

If not, amount:

j. Contract provides bereavement/funeral
leave ' '

k. Contract provides other leaves with pay '

Specify: Jury duty

‘Guard/reserve service and training

Personal lLeave o’

f Other:

1. Contract provides for pregnancyyieave without
; pay j - ;

| m. Contract provides for other leaves without pay

Specify:

Ir-4
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| Yes  No
n. Contract establishes city pension plan |
0. Contract requires city to provide physical
examinations
3. Job Classifications and Descriptions
a. Contract specifies duties of job classes
b. Contract requires association appro%al of
changes in duties ‘
c. Contract requires consuitation with associa-
tion on changes in duties or classifications
‘4. Selection Standards
-a. Contract covers selection standards
Specify:
b. Contract requires associatian input into
. selection standards :
' ¢. Contract requires association approval of
~ selection standards
5, Promotions
a. Contract addresses promotion procedures
or aspects thereof v
b. Contract requires assaciationvinput into
modifications of promotion procedures
c. Contract requires association approval of o o
modifications of promotion y*ﬁuuuu;u; ey b e R
4. Contract reqnlres promotions be in accordance
: with: ‘
sgniority ‘ ‘ o ;

| Ability

II-5

S ST I SR U -SS  i SUUIE RPN 7 e et NS E e e e AN e Ve



_ ' o | Yes
" @. Contract prohibits lateral entry :

6. Out of Title Pay |
a. Contract provides for out of title ﬁay

b. Contract requires out of title appointments
be made from rromotion Iist

. €. Contract requires that out of title appoint-
ments be made in accordance with:

Seniority

Qualificetion and ability
Qther:

17. Layoffs

i, . d. Contract specifies procedure for 1ayoffs and

g ' : re~hires

~ b. Major facﬁor is senip:ity

8. Training

_a. Contract addresses recruit training

b. In-service training

Specify:

€. Contract requires city to pay for attendance
' at required training or to schedule during
regular working hours

9. One-Man Cara

a. cOntract requires all two-man cars

b. COntxact othexwxse addressea subject;
How: ‘

II~6




. v//.,

c. Contract silent
d.

,  Yes
COntract has clause dealing generally with
the safety of affiaers
-7 10,

~Ne
are made

Contract specifies how aivision;heat assignments
Criteria-

]

vSehicrity
Skills

|

Ability
Other:

11.

Shifts and Hours
a.

Contract. specifies shifts schedule
b.
C.

fi

Contract provides for emergency shlfts
d.

Contract requires consultation with assaczatzon
on nonemergency shift changes
e.

f.

cantract requires approval of such changes

whichs

Contract provides for full rotation of shifts

Contract provides for partial rotation:

ge.

h.

e
Contract speclfles'frequency of rotation
Contract requires shift assignment be made
by seniority

A
—

?_/_

B
P bt

- N?%/-‘ N
?( S

E

i
. . - »
e
£ ’w:'v»,,-— Try
et «‘\ o

Lenind
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-0

) Yes No
Affirmative Action

a. Contract has vjndiscrimination ciause‘

b. Contract provides for affinmative action
progxram :

Specify:

¢. Contract uses terminology referrxng to both
genders

Civilian Review

~a. Contract provides for civilian review process

b. Contract prohibits civilian review . .

- ¢. Contract otherwise addresses issue

Specify:

4. ~Citizen Complaiht and Internal Investigations S

&. Contract specifies process for citizen complainﬁs

b. Contract specifies "Bill of Rights" for officers

C. Within a "Bill of Rights" or otherwise, contract
contains provision similar to:

(1) The interrogation of a member\of the force
shall be at a reasonable hour, preferably
when the member of the force is on duty,
unless the exigencies of the investigation
dictate otherwise, in which event reassign-
ment of the member of the force should be
employed. If any time is lost, the member
of the force shall be compensated.

I1~8
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{2)

3)

(4)

(5)

(6)

(7)

(8)

The interrogations shall take place at x
location designated by the Chief of Police
and the Mayor. Usually it will be at Police
Headquarters or the location where the inci-

~dent allegedly occurred.

The member of the force shall be informed of

the nature of the investigation before any
interrogation commences, including the name
of the complainant. Sufficient information
to reasonably apprise the member of the alle-
gations should be provided. If it is known
that the member of the force is being inter-
rogated as a witness only, he should be so

_informed at the initial contact.

The questioning shall be reasonable in
length. Reasonable respites shall be al-
lowed. Time sghall also be provided for
personal necessitieg. meals, telephone
calls, and rest periods as are reasonably
necessary. ' B

The member of the force shall not be sub-
ject to any offensive language, nor shall he
be threatened with transfer, dismigsal, or
other disciplinary punishment. No promise
of reward shall be made as an inducement

to answering questions.

The complete interrogation of the member

of the forge shall be recorded mechanically
or by a department stenographer. There will.
be no "off-the~record" questions. All re~
cesses called during the questioning shall

~ be recorded. :

If a member of the force is under arrest or
ig likely to be, that is, if he is a suspecth
or the target of a criminal investigation, he
shall be given his rights pursuant to the
current decisions of the United States Sup-
reme Court. ‘

In all cases, and at every stage of the pro-
ceedings, in the interest of maintaining the
usual high morale of the force, if he so. re-
quests, to consult with counsel and/or his
association representative before being
questioned concerning a violation of the Rules
and Regulations during the interrogation of a
member of the force. :
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Yes No

d. Contract limits or prohibits use of polygraph

examinations in internal inyestigations

13, Grievance Procedure

‘ a. Contract grovideé a gfievance procedure
. b, Final step is: -

h Court

Binding arbitration
Advisory arbitration

Mayor/manager review

T

Council review

Other:

P R S

" @. ‘Contract allows for association representative
to assist in grievances

(1) Representatives receive leave with pay

d. Grievance heard by:

: - Immed. Div. Dept. Mgr./
- Btep = Supv. Head =~ <Chief Chief Mayor  Other
: 1 : L
2 m—
3 . e
4 L mem—
- 5 -
6 Emrr——

AN
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15, é. Grievable issues include:

(1)
(2)

(3)
{(4)
{5)

R
I
i

_npplementa% Questions on rievances and

Disc*vlinarz Ptoce ures =
» a

I\
v

Terms of Agreement

Rules and Regulations or
their aApplication

Changes in Past Practices:
Conditions of Employment
Disciplinary Actions

£.

Other:

Contract Specifically Addresses
Disciplinary Actions

(1)

(2)

(3)

Disciplinary actioﬁs may be appealed
through grievance procedure

Alternative disciplinary procedures
are provided; describe:

Employee has chomce between procedures

{a) Ch01ce of one alternate precludes
appeal to another procedure

(b) Choice must be exercised prior to a
specific point
which:

IT=11




Yes No

{4) Alternative procedures are available,
by contract, for specific issues which-
Suspension/Discharge
Other Disciplinary actions:

Otherwise limited; describe:

g. Contract Limits Disciplinary Actions

Contract permits only or prohibit

Permits Prohibits
Only

dral reprimand

PWritten reprimand

© suspension

Demotion

Discharge

Transfer of Assignments

Fines

Loss of Days off

Other:
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Yes = No
16. Management Rights

a. Contract has management rights clause

Provisions include rights:

(1) to manage and direct workforce

(2) to discontinue transfer services and
functions

(3) to sub-contract for services and functions’

(4) to select, assign, schedule, pramote, and
transfer employees

{(5) to establish and revise job descriptions
and classifications

{6) to lay off, demots terminate employees for
lack of funds or work

(7) to discipline employees for just cause

(8) to determine methods and prbcedures

(9) to exercise all management”rlghts not
specifically abridged or modifled by
contract

(10) to vary and alter past practices
(11) to establish rules and regulations

Other:

b. Contract has a clause continuing all past
practices not specifically modified

¢. Pagt practices may be modified by meet and
confer process or mutual agreement

L IT-3




17.

d.

L=

£,

Yes - No

Past practices clause limited

Specify how:

Contract requires discussion with Association
prior to changes in rules and regulations

Contract requires Association approval for
changes in rules and regulations

Association_activity

a,.

b.

C.

d.

€.

Contract provides for time with pay for
Association activity

which:

Contract provides for dues checkoff

Contract provides for service fee for:
All covered employees

Nonmembers

Contract provides for the dissemination of
information to the Association

——————
——————mvo

s r—— -
i ———

Contract requires labor management meetings

(1) Specified frequency
Specify

(2) As needed -

(3) As required

IX-14




y , - Yes - Ko
& E. Contract restricts subjects for discussion |
at labor maragement meeting :
How:
18. Re-Opener | e
a. Contract provides for re-opening — ——

Negotiations:
On which subjects:

19, Miscellaneous

Any other provisions of note:

II-15%




 Appendix III
POLICE DEPARTMENTAL QUESTIONNAIRE




Date

City

Person COmpléting Questionnaire

Name of Department

Address

Telephone

II1-1




1. g$v11 Service ~ Merit System
1, Are sworr. personnel in your police department under a civil service/

E
é.
é
B

’murit system? (Please check only one.)
Yes--All Ranks __ Yes--Some Ranks __ Mo
Which ranks are Describe the type of
SRR ‘ ; exempt? system used for sworn
& ) employees:
' R (Go to Question 2)

1s this the same civil service/merit
system as for most other public employees
in your jurisdiction? (Check one)

Yes _ No

“e——— —

2. Are non-sworn personnel in your police department under = civil
service/merit system? (Please check only one.)

Yes--All Positions __ Yes--Some Positions __ No

Which positions are ex- Describe the

exempt? type :0f systenm
used for non~
sworn employees:

’. (Go to Question 3)

Is this the same civil service/merit system as for
- most other public employces in your Jurlsdlction?
{Check one)

. Yes __‘ No
1I. 'Orgahizatibnt'uanpower, and Compensation

3. How many employees were working in your police department as of
1/1/77? (Please give the exact number for each category.)

Total Employees Sworn Employees
_ Maie - Female Male  Female
 Full time

|

“Provisional or temporary

III-2




4.

7.

®

Please fill'in éhe table below with the exact nﬁnbur af persons

for each category.
listed, please include them.

Sworn

Magpower:

3
Q
cr
o -
=

Chief

Assistant Deputy Chief
Inspector

Major

Captain

Lieutenant

Detective

Sergeant

Corporal

Police Officer

Other (please list):

1T

 puring 1976, how many of your personnel?

Joined the department?
Left the department?

What are the minimum and maximum attainable

Police Chief
Detective
Police Officer

If your department has any of the following
for its sworn or civilian personiiel, please
space. Then, please briefly describe those
propriate space.

e Educational Ingentive Pay' o
(Description: _ ) )

I HIHITITE &

Sworn

|
I

salaries for:

Minimum

If your department has othcr ranks than those

As of 1/1/71

;E

nor
(Black,
anis

i

I

L) o TR

|
|

Lt

'!

Nonsworn

Maximum

|

special pay provinions
check the appropriate
provisxens in the ap-

Sworn -

° Specialized Pay for Particularf

Assignments o
(Description:, ' ‘ ; )

® Specialized Pay for Superiot Petformanco
(Description'

 IIIe3

- Nonsworn




8. Does your police department have a formal classification plan,
including individual position descriptions and class specifica-
tions for:

:

&
]

o

Sworn personnel?
Nongworn personnel?

RN

i
Sw——s

(If it has a plan for sworn personnel) Does that plan include job
titles other than military rank titles (e.g., ballistician, radio
dispatcher, etc.)? Please explain.

9, Some departments have adopted manpowerx policaes which calil for the
use of paraprofessionals in line and critical support functioas.
If your police department uses civilian paraprofessionals in any
of the foliowing positlons, please £ill in the approprlate number
of parsona.

Male Female

. Police Cadets
Community Service Aides
Traffic Enforcement Officers
Crime Scene Analysts/Evidence Technicians
Criminalistics/Lab Technicians
Crime Analysts
Other (please list):

. ~10. For each function performed within your department, please complete
the table below:

: , Status of
- No..of Persons Individual
Check Employed in “in Charge
if _ Function ___(Check One)
: Performed Sworn Nonsworn Sworn  Nonsworn
Personnel
Purchasing
Records
Comm. /Dispatch
Budget ,
Training
Planning/Rsch.

Equip. Maint.

Data Processing
Legal Counsel
Public Relations
Community Rels.
Othex (please list):

NEERRNRNARR
KIRRRERERRER
SEERRRREARR
NERERRRNARR
NERRRRRRRRE

l
|
l
I
I
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11

IIT.

12.

 Other Patrol

followmng.

How many sworn police personnel are asuigned to aach of thaﬂr

Administration (staff andganeralumnagemant)
Traffic

Juvenile

Street Patrol

Criminal Investigation
Community Relations
Other (please list):

‘! H‘H‘t‘Hf

During 1976, what was the average nuMber af man~days 1ost per
month by sworn personnel due to:

Sick leave? ' Injured leave?

Grant Application and Approvals

13.

- Recruitment. Programs

Has your department applied for any grants for police programs.
and/or equipment from state or Pederal sources over the past 5 .

years? (If yau haVe, please fill in the tahle below) :

Total No. Total $ ,
of Grants Amount ‘Total # Total §

$ubject for Which ° Applied Applied Grants Amount
: Applied For - __For Received Received
Technology ' '
Computex
Communications

|1
[
|11
|11

Field Equipment

Personnel

Selection Programs
Training Programs

|11
|
1111
11

Promotion Programs

Special. ,

Youth Programs

Legal Advisor Programs
Field Imnovation Programs

Other (please specify)

N
|11
|11
|11

|
|
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'IV. BRecruitment of Entry Level

14. Por each recruitment practice listed, please indiaate whether the
police department uses it, and xank its effectiveness. :

Bffectiveness v ‘
Check {Check one.for each technigue used)
Those Some- Don't Not Not
Practices Used Very what  Xnow Very At All
Want ads in local e d
nQWSpapers — . . L — —
Radioc, TV spot announce-
ments

Special posters in
public places (e.g.,
city hall, busees, etc.)
Requesting referrals from
schools and other educa-
tional organizations
Requesting referrals from
community organizations
Requesting referrals from
police employees
visiting college campuses
Using continupus exam
announicements
Special outreach programs
- for minorities :
‘Other (please list)

15. Does the police department designate a particular individuval to
manage and direct its recruitment efforts? (check one)

No (Go to Question 16)
Yes

What is the rank or title of that person?

What criteria or qualifications must a person meet to be designa-
ted in charge of the department's recruitment efforts?

16. Does the department have an affirmative action plan for the re-
cruitment and hiring of minority personnel? ({Check one)

No  (Go to Question 17)
Yes .

What are the formal and informal goals of that plan?

What problems (if any) has the department encountered in trying
to meet those goals?

I1I~-6




'i7. Is the department prasentiy under a court otcjiat or compli&néé
agreement with :regard to minurity recruitmnt, and hiring?

(Check one)
No (Go to Question 18) J
Yes

What are the terms of that order?

V. Selection, Training, and Probation

18. Below are printed a variety of selection requirements and. devices
often employed by police departments. Please indicate all of those
used by your department in the selection of entry level and sworn
personnel. Where relevent, please specify your depariment's
stagdards, where not, simply check the devices or requirements
used.

Personnel L n ‘
Male Female Requirements
" ‘ Age (minimum~-maximum)
Weight (minimum-maximum)
. Height (minimum-maximum)
-Minimum Education
Vision {color)

Vision (acuity)
Voter Registration
U.S. Citizenship
Drivers® License
Number of Months Residency
Pre-Employment:

Local
State

Post—Employmenﬁ':: ‘
) ; Local
State

Other (please lia{h)

. . q
by , | | Deyices
’ Medical Examinaticbn
Physical Agility.
Written Test :
(Name and. Publiqlher)
Polygraph Examination
Psychological, Pswshiatric Interview
Oral Interview :
Background Investiayation

‘\
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19.

20,

- Arrested for misdemeanor, not convicted
Arrested for felony, not convicted .

21.

- Pleass check the one most accurate statement describing your

selection policies for sworn personnel with regard tos

' Veteran's preference:

Absolute (i.e., placed at tcp of
eligibility list)

some (i.e., points added)
No preference

———

Special skills (i.e., bilingualism, computer experience, etc.):
_ Bbsolute preference
Some preference
No preference

Please indicate which of the arrest and conviction conditions
listed below for adults and juveniles are acceptable for appli-
cants to sworn police positions. (Check all that apply.)

As a As a
Adult Juvenile

Moving traffic violations conviction

Convicted for a misdemeanor
Convicted for a felony

Which of the following statements best describes your jurisdic-
tion's method for making selections to entry positions from among
gqualified candidates for sworn police personnel? (Check cne only.)

The highest ranking applicant who is available for app01ntment
must be selected.

Any applicant who is ranked among the top three of those
available for appointment may be selected (i.e., rule of three).
_Any applicant who is ranked among the top five of those '
available may be selected (i.e., rule of five).

Any applicant in the highest category of a category rating
system (e.g., bust qualified, quallfled, etc.) may be selected.
Other (please describi).
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22. What weight, if any, are each of the following factofa given ih
ranking gualified candidates for entrance eligibility te sworn
positions? ' | . : :

Written tests
Oral interview/exam v 2 o e :
__  Veteran's preference (number of points or percentage:

Disabled
Nondisabled

Date of application
Other (please specify)

I

23. Is successful completion of recruit training required prior to
assignment to your police department as a sworn police officexr? .

Yes No

ate— e

How many hours of training does the average recruit receive?
Who (what group, institution) operates the program?

24. Is successful completion of a probationary period required:

Yes No

Prior to assignment as a sworn officer?
After assignment as a sworn officer?

vc— . sy

W e—— o

Fow long is the probationary period for recruit or new police
officers? B

No probationary period
- 6 months

12 months

18 months

Other (please specify)

SERE

VI. In-Service Training and Education

25. If‘your department has in-service training for any‘of the following
groups of personnel, please check the appropriate blank and £ill in
the average number of training hours a person in each group receives
per year.

III-9

,,,,,




Pepartment. Averadge
Has Training  Hours/Year

Police officers

Supervisory Personnel
Sworn
Nongworn

Management Personnel - -
Sworn —
Nonsworn ___

———
——

26. Which, if any, of the following policies with regard to educational
attainment has your department ever adopted? (Check one for each

policy.)
Never
Adopted Adopted Adopted
and Being But Later By the

Used Now Terminated Department

Adjusting schedules to facili-
tate class attendance

2llowing time off to attend
class

Departmental subsidies for
books and tuition

Increased pay based upon ac-
cumulatnid college credits or
~academic degree(s)

Using academic education as
part of the basis for
promotions

27. Does your department make ugse of any of the following "career
development mechanisms"? (Please check.)
Yes No

Fgrmalized job rotation designed to broaden an employee's
experience

Personnel exchange programs with other police department
or agencies

Special assignmexts into jobs or positions that have
career value

Provisions for leaves of absence that allow employees to
pursva education or temporary employment experience in
other ageﬁaxes

li‘ IIT-10




Police Officerx

Other Ranks

28. Please complete the following “educaticna] p:ufila“ for the sworn
personnel in your department. .
_______Number of Sworn Personnel Who: ‘
Have Have o o L2 HavE
High School 1, R yrs. Are Ph.D's or
. Diploma or - of '~ College = Have Professional
Rank ’ Less College  Graduates M.A.'s Dagreag*
Chief - —
Asst./Deputy Chief — - - - -
Inspector . _ _ - .
Major — — — — —
Captain —_ — —
Lieutenant - _ - :: .
Detective — —_— —
Sergeant — — —_— :: ::
Corporal . _— — . —

(please lisat)

* (E.g.,

VviI. Promo

l
l
l
!
l

Mb Dh r LLD-)

tion and Appraisal

29.

30.°

. other (Please specify.)

Is there a formal performance appraisal program for police
personnel? (Check one in eaci column.)

Nonsworn - Police ., Ranking
Personnel . Recruits Officers Officers

Yes
No

ar— —cpp— ——— o———
vta— o—————— —s—— —

How often is the employee's performance reviewed? (Check all
that apply.) ' '

Nonsworn Police Ranking
Personnel Recruits Officers Officers

Every 6 months

Annually ‘

Every 2 years )
Other (Please specify.)

LET]
RN
RN
ARRR

Who conducts the performance appraisals? '(Check all that apply.)

Immediate supervisor
Next highest supervisor
Fellow e .iployees
Supervisory panel

1111
111
LLET
RERE
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purposes than for cthers. Please circle the appropriate ranking
of the importance of performance appraisals in your department

F
| ;
yv' 32, performance appraisals are generally more important for some
[
|
| for each of the listed purposes.

f

Sworn Personnel
_Importance /
Very Some Little None

t
E Salary increase 4 3 2 1
; , Promotion 4 3 2 1
| Discipline 4 3 2 1
{ Assignment/Transfer 4 3 2 1
Dismigsal 4 3 2 1
L Counseling 4 3 2 1
Training 4 3 2 1
Other (Please specify.)
‘ 4 3 2 1

Nonsworn Personnel

Salary increase 4 3 2 1
Promotion 4 3 2 1l
biscipline 4 3 2 1
Agsignment/Transfer 4 3 2 1
Dismissal 4 3 2 1
Counseling 4 3 2 1
Training 4 3 2 1
Other (Please specify.) :

' ’ 4 K] 2 1

33. Which of these statements best describes your department's
promotion program as it relates to sworn police personnel?
(Check only one.) .

There is a standard promotion program applied uniformly
throughout the department

Each unit within the department has its own promotion
program

The promotioa program varies in accordance with rank

Theie are no established promotion programs; each action is
handlled on the merits of the individual case

Cther (Please describe.)

|1
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. 34. Which of the following factors are normally included in your

: promotion (qualification and fitness) standavds for police i
personnel? (Please check the appropriate column for each factoxr -
as it is used.) : : o : s

Sworn

TG Meet ———Ussd Yor
Eligibility  To Receive Ranking
Reguirements Extra Points Furposes

Supervisory evaluation of
performance in present
position

Veteran's preference

Seniority within a given
rank

. Written examination
Oral examination
Service regquirements
{experience) in your
department
Awards or commendations

Evaluation by fellow
employees :

Education (college credits,
associate degree, or higher)

Supervigory evaluation of
promotion potential

In-service training

Assessment center
evaluation

Other (Please specify.)
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Nonsworn —

To Meet Used For
Eligibility To Receive Ranking

" Requirements Extra Points Purposes

Supervisory evaluation of
performance in present
position

Veteran's preference

Seniority within a given
rank

Written examinatior
Oral examination
Service requirements
(experience) in your
department

Awards or commendations

Evaluation by fellow
employees

Education (college credits,
associate degree, or higher)

Supervisory evaluation of
promotion potential

In-service training

Other (Please specify.)

av— w——— —

35. Which of the following statements best describe your jurisdic-
tion's method for making promotions from among gqualified
candidates for police personnel? (Check one only.)

Sworn Nonsworn

The highest ranking applicant who is available
for appointment must be promoted.

Any applicant who is ranked among the Eop
three of those available for appointment
may be promoted (i.e., rule of {hree).

Any applicant in the highest category of a
category rating system (e.g., best qualified,
" qualified, etc.) may be promoted.

Other (Pleaae.desc:ibe.)
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- 36. Is Lhere 2 minimum amount of time which mst be sgmt in a rank
' prior to promotimn to the next? ‘

Yes . No ~Plcm, much?

——— ———

37. If your department employs a promotion list, how long im it uaedl?
{Check only one.)

Ho promotion list is used

Until all employees on the list have been promoted
Three months

Six months

One year

TWo years.

Other (Please specify,. )

HHH

38. "Tenure" refers to the permanent status granted to a promoted
employee upon successful completion of a specified probationary
period. Does your police department have a system of tenure in
enployment for promoted sworn police personnel? (Check one.)

Yes ' __ No (Go to Question 39)

I

1f "yes," how soon after promotion are sworn police personnel
granted emplcyment tenure? (Check only one.) v

- Immediately after appointment to the rank

After serving a satisfactory probationary period of 6 months
After serving a satisfactory probationary period of 12 months
After serving a satisfactory probationary period of 18 months
Other (Please specify.)

-mu

33. Does your police department have a system of tenure in rank for
promoted sworn personnel?

Yes ... No  (Go to Question 40)

If "yes," how scon after promotion are sworn police personnel
granted tenure in rank? (Check only one.)

Immediately after appointment to the rank

After serving a satisfactory probationary period of 6 months
After serving a satisfactory probationary period of 12 months
. After serving a satisfaciory probationary pariod of 18 months
Other (Please specify.)

K
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! vizi. piscipline and Appeal

' 40. Please fill out the following table on coMpLamnts filed by
citizens against police personnel.

Sworn = Nonsworn

Over the past 12 months: I
Total number of complaints filed |
Number of complaints substantiated o
Number of substantiated complaints b

resulting in: :

o—— g
n— ———

Employee reprimand : — —
Employee suspension i — —
Employee termination ! — —
Please £ill out the following table on complafnts filed by police
personnel against police personnel. -

~ Sworn Nonsworn

Over the past 12 months
- Total number of complaints filed
Number of complaints substantiated
Number of substantiated complaznts
resulting in:

v——
m———

Employee reprimand .

Employee suspension —_— —

Employee termination _

- 41, Could you describe the general procedure used by your department
to handle complaints againsts ‘

Sworn Personnel ' Nonsworn Persornel
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42.

Disability and Retirement

Plaase check the items belaw that apply to your dapartnant with

regard to appeals of persannal decisinnn hys W .
A , , zmpluyag:

Bworn  NONEWOTn

Department has formal appeals proaedures :

Employee has right to appeal and hearing

Employee has right to have a representa-
tive at hearing

Appeals are made to: (check all that

apply.) '

Civilian Review Board
Dapartmental Review Board
City/County Manager

Civil Service Commigsion
Board of Police Commissioners
Central Personnel Agency
Mayor

Chief of Police

Other (Please specify.)

b ]

H

i

|

w———

AEERENE
IRREREER

i
i

final decision made by: {Pléase specify;i

i
'i,

43,

44.

45.

. v .
nonsworn personnel?

Could you briefly describe (e.g., minimum years to reti rement,
benefit amounts, transferability of penrsion plan, etec.y your -
retirement program for sworn personnel?

What percentage of their salaries do sworn personﬁélvratiring
from your department receive after:

a. ‘20 years of service?
b. 30 years of gervice?
c. 40 years of service?

Please check all of the proceduras listed belaw that your depart-
mant follows in the event that a disability is incurred by a:

swa‘m“‘ﬁ%%ﬁm

Pays a disability premiw, L

Pays zaéarg (;mou?t. $ . } for a
period of time (how long

Pays for physical rehabilitation

Provides occupational counseling

Provides pasychological counseling

Helps find new job in department -

Helps find nav ‘job outgide of dupartment

. III-17 e
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Appendix IV
'THE PERSONAIL INTERVIEW SCHEDULE
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Date of Interview

Interviewer

City

Respondent: (Name and Title)

Telephone

To Interviewer: Please print responses verbatim wherever more than a

simple check mark is called for.

Questions args to be

asked of all respondents unless otherwise specified.

Iv-1




2.

3.

4.

- Bow large is its budget?

the administration of law enforcement agencies with regard tn»pefsonnei
matters varies widely across American cities. TLet's start by looking
at some of the actors involved in police personnel administration here

in (eity).

HAND RESPONDENT CARD i.

On Card 1 is a list of person or groups who sometimes have decision-
making authority over police-personnel affairs. For each of those,
pleases circle the &pprﬂpriate score.

AS RESPONDENT NEARS END OF LIST: Are there other persons or groups we
inadvertently omitted? Please write them in and give them a score.

TAKE BACK CARD 1.
IF RESPONDENT INDICATES A COMMISSIOM/PERSONNEL BOARD IS PRESENT AND HAs
AUTHORITY, ASK THE FOLLOWING, IF NOT, GO ON TO QUESTION 3.

Which of the following statements best describes the role played by the
civil service commission/personnel hoard in police personnel matters?

a. __ acts as an advisor to the city administration.

b. __ -administers routine personnel operations.

¢. __ acts as regulatory body over actual administrators.
d. __ hears appeals from police employees.

e. formulates personnel policies.

IF RESPONDENT INDICATES CIVIL SERVICE COMMISSION OR PERSONNEL BOARD HAS
AUTHORITY, ASK THE FOLLOWING. IF NOT, GO TO QUESTION 4.

(Ask only once in city, of Commission President or City Personnel
Director.)

How many members does the commission have? ,
How long are their terms in office? -
Does the commission have supporting staff?

About how large is that staff? ,

By whom are commissioners chosen?
According to what criteria?

IF NOT ALREADY ANSWERED: Does one need any special quallfxcatlons to
become a commigsioner? What?
How is the commission's president or chalrman selected?

Does the commlssion have any Of its people assigned spec1fically to
police personnel matters? .~ How many?

"IF CITY'S PERSONNEL DEPARTMENT HAS AUTHORITY, OR IF FULIL-TIME PERSONNEL

DIRECTOR HAS AUTHORITY, ASK THE FOLLOWING. IF NOT, GO TO QUESTION 5.

(ask aniy once in city, of Personnel Director or Mayhr.)
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A

6.

7.

8.

“How is a person chosen to ba icity s) pernannal diraatcr?

"become the personnel director? . What?

What is the size of its staff? Sworn Nonsworn

IF NOT ANSWERED ABOVE: Does one need any special qualificationa to

In matters of police personnel Eﬁinistration, to whom ia the director
regponsgible?
How large is the city's personnel office professional staff?

Are any of the professional staff assigned aspecifically to police
personnel matters? How many?
How large is the department‘s budget?

IF AN INTERNAL POLICE DEPARTME&TAL OFFICE OF PERSONNEL HAS AHTHORITY: |
ASK THE FOLLOWING. IF NOT, GO TO QUE%TION 6. '

(Ask only once in City, of Police Personnel Director or Police Chief;)

Is there a particular individual assigned to direct personnel matters
within the police department? o

A police officer or a civilian?
How is that individual selected?

IF NOT ANSWERED ABOVE: Does one need any’speciul gualifications to Ba
selected? What? :
How large is the police department personnel office budge£§“

IF A BOARD OF POLICE COMMISSIONERS HAS AUTHORITY, ASK THE FOLLOWING.
IF NOT, GO TO QUESTION 7.

(Ask only once in city, of Police Personnel Director or Chief of Police.)

How many members of the board are there?
How long are their terms.of offxce?
How are members selected? ’

IF NOT ANSWERED ABOVE: Does Cne need any special qualificatians to
becone a member of the board?

How is the board chairman selected?

Do any state or county officials or groups possess decision“making
authority in matters of police personnel administration ian (city)?

" Which officials, and in what areas do they possess such authority?

Actor hrea of Aqthority

Of all the actors who exercise authority over police personnel matters
in (city), which would you say has the greatest amount of such
authority?
Sacond greatest amount?
Thxrd greatest? ‘
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“ o 9.

10,

bk s A A A

Sometimes actors have no decision-making authority but are nonetheless

influential in police pexsonnel matters. That is, their opinicns are
given substantial weight by the decision-makers. Please indicate on
Card 2 HAND RESPONDENT CARD 2 which actors, if any, would fit that
description here in (city).

'AS REGPONDENT NEARS THE END

 Pleass write in any actors we may have omitted.

TAKE BACK CARD 2,

Does the (aiky} police department presently have any unions or associa-
tions that represent:

a. Bwern Feraannel b. Civilians

IF THE ANSWER TO THE ABOVE FOR EITHER WAS NO, ASK THE FOLLOWING. IF NOT,
GO TO TOP OF NEXT PAGE.

: Whgt do you think has kept (sworn, civilian) employees from forming a
- union?

Sworns _ v ) Civilian:

Do you sense any movement in that direction for the future? What?
Bworn: _ Civilian:

NOTE: IF THERE ARE NEITHER SWORN NOR CIVILIAN UNIONS, GO ON TO QUESTION

il. IF THERE ARE ONE OR THE OTHER OR BOTH, ASK THE FOLLOWING FOR THE
APPROPRIATE GROUPS. FILL IN THE TABLE BELOW WITH THE RESPONSES.
Sworn Civilian |

Which organization is that? Which organization is that? _
Which ranks are represented? Which positions are repreaented?

About how many members does it About how many members does it
have? have?

Does (organization) have ex- Does (organization)have exclusive
clusive bargaining rights for bargaining rights for its
its members? ; members?

How long has it e¢.joyed that How long has it enjoyed that
status? status?

"Ranks and Number

Positions of Exclusive For How

' Swarn
- Organization (v if it is) Represented Members Rights? () Long?

Y " ( SR .

- "uwornﬁunion:?

Who. makes the final decision on what to grant or not grant in c¢ollec-
tive bargaining:

a. with "sworn“ unions? . b, with "civilian" unions?

What is the procedure uaed for breaking an impassa with-

b."civilian® unions?
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. 1L,

In the past 5 ‘years, have any af the unions we have been dmaaussing

,staged a strike ax aome ather type of 3ob actlon?

IF NO: Have any managerial rights been lost to unions tmrough colleemﬁ‘iji

*k‘_i tive bargaining? Whicn rights, and to whlch unions?

!ES, ASK THE FOLLOWING ARD FILL IN THE TABLE.

What was that action? Over what?
Which union staged it? -

Vihen did it happen?

How long did it last?

- How waa it resolved, and by whom?

__@at;onw_ Union © __When Duration Resolution

ASK THE FOLLOWING FOR SWORN PERSONNEL ONLY

_ HAND CARD 3.

On this card are listed pollcaes which are often subject to collectivek
bargaining negotiations. Please indicate those over which collectxvmix
bargaining has occurred in {city) with your "sworn" employee union, and

5 please indicate how effective the police brg ntzatlon was in 1nfluenc1ng
“oeach policy. ; ,

‘TAKEAEAQK CARD 3.

I'd like to turn now ta a few=questmons on more specific matters of

_police department functioning and administratiori HAND CARD 4. This is

' a lis®€ of some of the functions which police administrators coften

. pia anyone appaée 1t7

be resolved Trom pxcpusal to ‘

Bea. inng aid the {550 Lake to | ‘:: “Lack ot qualified pe¢rsonjel.
ol final decis;on? ——

perform, For each, please indicate which actor, if any, performs them

- fox (city 8) pollce departm@nt.

aﬂiggy ’K’CARG 4.

noes the (city)police department have a program of 1atera1 entry fer |
any sworn- ranks above 9011ce officer and below chiéf?

IF YES: . 1F wos

How long has that prOﬂram been Which. o% tne following best describes
in effect? _ ‘ the reazon your depariment does not
'Who propeosed it? __ - allow lateral entry? (Check all that
Who made the final deciéion uapply.) '

to adopt it?

Bad paet experience vith it.

Who?

 No need for such pe:sonn%}. -
Pensiin aystemwé&§g.¢xa§eg‘It.

‘_ﬁther (please 1ist).

\ \

W NGTE*f 1£ respondent indicates “@&s@\
- : experience,” #,A_ If not, go t
ﬁzestion 4., -
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~u»u—91§. Assignments are often determined by a number of dlfferent groups or
. persons in police departments. For each of the following types of
assignments, please state hhe person or document that dete mlnes huw
'they are made,

‘ Unit Assignment‘ Other
Police Com- Immediate Union Selection (Pleasge
Chief.  mander Supervisgg Contract " Committee BSpecify)

Patrol - watch — — _ \
Patrol -~ beat ' ;
Invesgigation -

watch :
 Investigation -
Specialty (e.g.., | o ‘
homicide, , - ‘ - ;
robbexry :
First line super-
- visien -
(sergeants)
Middle management
(lieutenant
through captain)
Executive Officers

|

Sa—— cin
P,

—————
o i

!

m— r———
irptun ———

[

Assignments are often made on the bagis of a number of different -
factors. Please rank each of the following factors according to the

=%\-\ amount of weight (l=most weight, 2=next mos%, 7=least) it is given in
‘\ffbikvgenarally determining assmgnments in your departments.

Personu14hardsbip Special skills
Seniority ' Performance ratings.
Disciplinary reasons . Other (please list)
Career devalopment )

cr—
aciarm—.
r—

| ] !l

+  1l4. 8Some departments have faced very real problems in attracting women or

A -minority recruits to the force. Has the (city) police department had
\u%;vproblems in fxnding such recruits? _ + Can you describe that problem
in -any detail? ; e

IF NO: “:“n\,& IF YES: w

What recruiting device or Has the department consideved taking

procedure has been most &f- any steps to eliminate tha. problem?.

faective in recruiting women , -
TR 1 1 minarities to the force? What?

= What wouxé\be moat ef?ective?
When did it first start heing
used? .

. Who proposed it?
» Who Gppos&d it?

‘What would it;take.ts;implement that?

(continded on next page}f

N

IV-6




o 10: —— ‘ I YEQ:

Who made the final declslon to imple* Is implementation a realistic
- -ment-that procedure? - posgibility for the future?

" How long did it take To Tésolve the

issue?
Are those programs Stiil in uses o

TF NOT Why not?

15.

16.

resolve the issue?

“discontinued? ‘ ‘f-ﬂ " SR R | - h“

Some police departments have tried to experiment with their tradi-.
tional programs and structures in such arwas as asgignment and work—

-week patterns. Has your department.ever acne 80 through such

programs as: -

(Check if they have.)
a. team pollc1ng

k. __ police legal advisors
¢. __ 4-day, 40-hour scheduling
d. __  the training and use of famlly crisis intervention ﬂpecialiats

FOR THE FIRST ONE MENTIONED | | "J\gﬁ

IF YES: - 1F NO:

Who proposed that progfam? ﬁ ‘ ’““;*JWhy do-you think they haven't
; been tried?

Did anyone oppose it?

Who?'

Who made the final declslon to
implement it?
How long did it take to resolve
the issue?

\
AN
N

. . y:
Eand - ;

A few police departments have attempted to promote "career" or :
"professional" development among their officers, through such means an
restructuring their rank systemg or the creation of alternative careerxr
»aths.

Has the {city) police department ever tried such experimenta?
What were those? o . Jo
When were they tried? ‘ ;

IF YES: IF NO:

Who proposed it? ‘ " Why do you think (ci#y) has not
pid anyone oppose 1t? Who? o tried such - programs? L
Who made the de01310n to :

implement? '
How long overall did it take to B

IF APPROPRIATE: Why was it

Ive? e o




11,

19.

20.

18.

’Who would you eXpect to_appose such?

Sunpbne that the chief of policn in (citg) were to resign fxom his E

office tomorrow. Could you describe the procoss the city wauld use

to find a replacement?

_ﬂhat are the qualificaticas for a palice chief here?

Do you think it would be better to select the best pérson available

- anywhere, even though he or she might come from another city and be

unfamiliar with local problems. or the best person Erom this
department? . :

Is there anyone in {city) whose support for or oppositlan to a parti-
cular candidate would be almost impossible to overcome?

- Who?

Who would makéfthe fiﬁal decisicn on accepting a particular candidate?

Are there any m&jnr changes you would like to see in pdllce adminis-
tration or in the police department in (Clty)? -

What are those?

- Why are they necessary? | ‘ o

1f you were to propose such, whose support would be cru01al to getiing
them implemented? ‘ .

Now, I would like to get ﬂome of your opinions about a variety of

general aspects of police administration in (e¢city). HAND CARD 5.

For each of the printed statements, please check the response that
most closely approximates your own opinion.

TAKE BACK CARD 5.

Finally, we'd like to get your assessment of what city politics in
general are like here.

“On each of these cards is printed an issue, and a list of persons who

might be active in it. Please check the appropri“te spaces for each
of the actors.

HANU CARDS 6, 7, 8, 9.
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“Card 1

Actor

R , , s t'a t u 8- ’ '
. Hag Much Has Some  Has No Authcrity
Authority in Anthority in ‘ in

Police Personnel Police Personnel Police Parsornel v'Does Not

ﬁeclsion~mak1ng; Decision-Making Decision-uaking; Exist Here
a. The Mayor s 3 : 2 R
b. The City Manager 4 : 3 7 " 2
c. The City CQunciliBoard cf 4 3 - 2 ‘ s
Aldernen , | . _ e , : 7 o
d. The Clvil Service Camm1931on/ 4 3 2 1
Merit Board, or Similar
e. The Public Safety Director 4 3 2 1
£. The Chief of Police 4 3 2 1
g. The Board of Police 4 3 2 1
Commissioners
‘h. The City's Director of 4 3 2 1l
Personnel
i. The City's Department of 4 3 D2 1
o Personnel :
- The Police Department's 4 3 2 1
“tnternal Department of =
Perscnnel
The City Attorney/ 4 3. 2 1
Corporat.on Counsel
1. Othex (pleace list)
a 3 2 1
3 2 1




Actor

Very

gy samewhat Ce T
Influential Influential Influential L

a.

C.

d.

B

£.

g.
h.

j.
k.

: M,

n.
o.

P

q.

L X

The city Council
. The Mayor |
The Democratic Party

The haéublican Party

Church Leaders

Chamber of COmmerce -

Newapapars

Jax Ansociatiﬁh ‘
Labor Unions
Ethnig'Groups
Neighborhood Groups

Heads of Local Covernment
Agencies

City and County Employeces
Industfial Leaders
Retail Mexchants

Bankers and Executivag of
Other Financial Imstitutions

Other Businessmen

Other (please list)

TV-10

Not




TI-AL -

,Shift, HourJSQHedules '
Affiriative Action Programs s

Union Hass

- . e S } Not Farmally

Lo T - Formally Bargained, But

S ' ; Bargained Was Active in
over

Very

Effaa~i

‘tive

Debate OVQ;

'SQﬁary,sb§1es — .;f
° §%ingeinenefité‘ —_— —
£§50b’01as§ificatipné —_— —
/" gelection Standards o .

Promotion Standards

Training Program Contents — ';_

One-Man Car Assignments

Divisional, Bg&f'Assignments

‘civilian Review Polxcies _ .
Selectlon of Police — i
Chief Executives K
_Others {please list) -
: | . -

Union Was:

Effec-,
tive

o L
e o
he —atomansy.

ﬁon't ;
Know_ fective fective

very

Inefu Inef-

o e

——— —— ]
———— s issancam
; .

——
comnmory ——— ——
oo oo r——

o
—— Yo, -
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Card 4

=

City Persemnel. . ﬁj;;‘

arnal Police
4 0ffice

~{Personne)l Office

Yod
Mayor/City Manager i:w;

{Civil Service
{Commission/
Pergsonnel Board

Function Not
“{Performed Here
-J0ffice of the .

Qffice of the .

IChief of Police
In

(Specify) .

‘Establish‘éﬁtranee gualiflcatxon standards*

Prepare. ﬂxaminatlon announcements

Constzue% written examinations

Purchase selection tests

Determine job-relatedness a?'*ests and other selectmmn
procedures

canaact job or task analyszs

Pre are ob SpeclLIiCAtliong or p051tion aeacxiptions

Develop pay schedulas

COnduct recruitment programs

Screen applicants for eligibility prior o written tests._s__;ng_ﬁhgqy

Determine minifum acceptahle test scores e

Décide appeals tO written test scores G

‘Determine candidate eIIgibiI‘ atter written testc

Conduct: \
@ Ps;chological or psych:atric qppralsals

® Oral ihterviews e

@ Background investigatzans

[ Poly raph examinatlicus

@ Physical agility tests

Evalnate background inve«tlgatlons‘

Certify eligible candidates for appointment

Develop performance appraisal mechanzsms

“-Bevelop promotion standards
- Cexrtify b1z candidates for promotion

duct in-gervice training programs

;;fEn%db"‘sh discipline procedures

Operate an employee grievance agd qppeéis systems

-Engage in collective bargéln_ng—withAamplcyee unxans or =
associations .

 Administer an employee pension and benefit systeﬂ

~ Conduct exit interviewz and evaluations with ae@artihg
em loyees . Z




- -Lateral entry is]wcul

ET-AY

card 5

ff§trbng1y.

‘ ‘ ‘ bon't] =~ = |Strongly
. Agreée |Agree! Know] Disagree)Dis: :
The polics departmnnt here is Operaued in"strict accord- ~ T
ance with *merit" principles =

d be a good prmgram for our polxce'
department -

The police unzon/assocxatx»n here has been gaznihg strengtﬁ"

over the past five years

The personnel rules and reguiaxmon& here are so rigxd and
‘binding that they keep responsgible police officials from

trying new e E eriments with the pYiize degartment v ’
Our=police officers can be "prifepsicnals" and "union men”
at the same time; the two are generally compatible

figher educational standards r~0ur'police will lead to

to better ggllce service
City politics and political considerations almost never

‘intrude into the administration of the police de artment
OuUr police department should &sﬁign civilians t0 any of
its positions which dc not require the exercise of author-
ity or the application of specialized police gkills

The pollce department often receives requests for special
sexvices and consideration from city political figures

The standards on police proposed by the National Advisory
Commission on Criminal Justice Standards and Goals are
just too idealistic to be actually impiemented here

The standards on polmce proposed by the National Advisory
Commission on Criminal Justice Standards and Goals are
just too sxpensive to be actually implemented here

The police chief here can usually get the police union/
association to go &long with him on things he wants to
‘do_in the department

The single most important Factor in police assignments here

ig city politics and political considerations

“The . single most important factor in police promotions ~
here is seniority

 T60 many OF the police chief's managerial rights have been

~ taken away by the local police unions

Too many of the police chief's managerial rights have been
taken away by othex local ciwvilian authorities

The single moSt important ractor in police assignments ﬁere
“is seniority -

The selection standards"?or Ihm&i police are €00 HATTOW anJ ‘

binding

QQVe17'
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Card 5 (continued)

Strongly]  |Don’t
 Know

Agree [Agree

Tt takes too long to "go through channels” in the 1local
personnel system to effectively discipline a police officer

Disagree

‘ Strongly
Disagree

*

" Getting good minority recrults is a serious proklem for our
police department

-Persona. contact, friendship, and trust among the police
officers are more important for an effective police depart-
ment than most administrative experiments (like team
policing, 4-day - 40-hour scheduling. ete.) suggested in

recent years.

PT-AX
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Issue: Whose support

K

. Card 6

election? -

Actor

Essential  _Essential  Important

Very
Important..
But Not

a.
b.
c.
d.

8.

m,

n.

Q.

q.

2

The City Council

The Mayor

The Democratic Party
The Republican Party
Church Leaders
Chamber of Commerve
Newspapeés

Bar Associations
Labor Unions

Ethnic Groups
Neighborhood Groupé

Heads of Local Governmen
Agencies :

City and County Employees
Industrial Leaders

Retail Merchants

Bankers and Executives of
Other Financial
Institutions

Other 3usinessmen :

Other (please list)

<
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Moderately I

would be essential for winning‘a»schcul board

Not
mpoitant

- at all
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i . card 7 | ' | S

Issue: Whose support wou’i be essential for winning a mayoral election?

Very |
Important, : Not
: But Not Moderately Important
Actorx __ Essential Essential Jmportant _ at All

&+ The City Council

Sm— d— ae—e. . Amingiite

~ b. The Mayor — . . .
c. The Democratic Party
d. The Republican Party
€. Church Leaders

£. Chanmber cf Commerce
g. Newspapers |
h. Bar Associaﬁionsr

i. Labor Unions
5. Ethnic Groups

k. Neighborhood Groups

" 1. Heads of Local Government
. Agencies

m. ctty‘and cdunty Employees
n. Industrial lLeaders
0. Retail Merchants
p. Bankers and Exacutives of — S _— .
Other Financial - o -
Institutions : ' : - ~
" 9. Other Businessmen
r. Other (please list)
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Card. 8

Issue: Whose support would be essent:ial for starting an air mllm:icn
cont:;ol program?

Very - o
. , Important, Not
S '~ A But Not Moderataly Important -
Actor ' ﬁ%iuntial xssential __gort;anﬁ at All 5
a. The City Council " . - o —
b. The Mayor — — — —
c. The Democratic Party — o A . £
d. The Republicaih Party ___ L e ___ S
e. Church l.eaders — — — —
£f. Chamber of Commerce - . . e
g. NewSpApers — ,_’_ — o
h. Bar Associations — - _— —
i. Laboxr Unions — — — .
j Ethnic Groups — — - —
k. Neighborhood Groups — — — e
1. Heads of Local. Government — — — -
Agencies o
m. City and County Employees o L o - ‘;K
n. Industrial Leaders _— e e — S ’)C
. 0. Retail Merchants : — — — i
é';“B&ﬁkers and Executives of o R — T
Other Financial : . Lk o o
Inst-itutions : , B RN PR &

g. Other Bus inessmen

r. Other (please list)




,Card' 9

*

‘Issue: Whose support would be essential for passzng a communxty develop-
ment block grant propasal? ‘

- Vexy
, - Important, ~ Not 4
o ‘But Not Moderate\y Important
_Actoxr . Essential Essential  Important at All .
a. The City Council —— _— —
b. The myor

si— . w—— ————a— | -

. The Democratic Party
d. The Rapnblican Party
e. Church Leaders
£, Chémbcr of Commerce
g. Newspapars

" h. Bar,Aasdciaﬁions

-~ 1., Labor Unions

’j.‘Ethnic'Groups
k. Neighborhood Groups

1. Haads of Local Government
Agencies

m. City and County Employees

n. Industrial Leaders

©. Retail Merchants

‘p. Bankers and Exacutives of
Other Financial -
Institutions

q._??hgrvsusinessmnn

. Other (please list)




Appendix V
LETTER TO URBAN EXECUTIVHY
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PUBLIC ADM!N!STRAT%ON SEHVECE

1776 MASSACHUSETTS AVENUE, NORTHWEST + WASHINGTON, D. C. 20036>
DIAL AREA CODE 202—833- 2505 ‘ CABLE ADDRESS: PASWA

Dear

. The purpose of this letter i3 to introduce you to a nationwide
study of police civil sexvice systems being congucted by Public Adminis~
tration Service, PAS is & nondprofit public interest organlzatxcn
that performs a wide variety of ¢onrulcing and research work -for

, public service. institutions (gee attached brochure).

During the past decade, thexe has been consxacrable discussion
surrounding the issue of "civil service" and the impac¢t civil service
has on local officials and their ability to properly manage police
persnnnel resources. As you well know, the guestions which surround

this issue are numerous and compiex

Our aim is to analyze a variety of munlclpal civil service and e

}~reonnel decision-making systems in order to deternmine what impact
(both positive and negative) these structures have on the ability of
local officials to manage their police resources. To acﬁamplxen
this task, we intend to analyze the police perscnnel.systems in over
50 cities (see attached list) across the country. The cities that
are being invited to participate in the study represent a random
sample of U.S. cities with a population greater than 50,000.

- In-zeturn for participating in the survey, each city will
receive a Personnel Practices Profile which provides an analysis of
its own personnel practices and procedures in comparison with those

- of other U.S. cities. This diagnostirc document will be of value to

city officials and police managers in assessing the adequacy of
thelr personnel structure and operat;ons as they relace to other

ﬁcqmparable U-.8. cities.

ip order to receive this doeument, each police department will

fhahaakeé to complets’a quastionnaire asbout important aspects of its

police personnel practices. Ordinarily, this questiennaire will be
completed by the pérson most knowledgeable of the city's police ,
department peérsonnel practices and procedures. In additian, we would
like to hold an interview with the city officials res
formulation and administration of the city's personnel system. et
Depepding upon the city's government structure, these officials might
inzliude: the mayor or city manager, theé police chief, the’director

wf civil service and personnel dixeccor, and the presidant of the
,ﬂeypolice emplnyue B union. T

An experienced PAS staff will conduct the interviews and will be
avalldble to assist in the completion of the questionnaire. Naturally,

|  information gathered from the questionnaire and during ‘the interviqws
fwill be treated in the strictest contidence. :

V-1
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Because we feel this project will lead to improvements 1n‘£he,
way municipalities structure their personnel programs and manage

their police personnel reegources, we hope that you will decide to

participate. A member of our staff will be in touch with you to
answer any questions you may have ano ‘to explain the details of the

' pro;ect.

Theodore Sitkoff -
Executive Director

% U.S. GOVERNMENT PRINTING GFFICE: 19792311-379/1685
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