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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

. 1 8 S
m:.amm.ﬁlu ,4_,_:___,,,, M 5

ALLJILA i




1 T

* Thamas F. Hasﬁingse Chief of Pﬁllﬂég Rochester, New»Ya%k B i
Robert W, Klotz, Deputy Chief in Charge of Personnel and
Tfﬁinind} Washington, D.C., Polace Department -

“ Donald D. 51esnmck II, Attorney 4 LaW'ana General Lahar
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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
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- 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
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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. " ) : -
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- 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.
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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 Nu