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PREFACE

All employers large or small will be faced with the problem of
employing new or replacement personnel. This decision-making process
has become a complex maze of laws, orders, and regulations which dictate
the appropriate selection paths the employer must follow. This, coupled
with the ever-growing complexity of the organization's design and behav-
ior and an inflation-ridden economy, mandate that employment decisions
be the best possible. The employee must be capable of contributing sub-
stantially to the needs of the organization.

It was this that brought me to the point where I had to analyze
a single organization in light of the theory presented. I realized that
an employment decision must be one which provides the means for fulfilling
an organization's needs while fitting into the organization's design and
operations. I will examine the employment practices of a modern law
enforcement agency, examining how the organization's design/behavior, its
method of policy development and its overall needs have dictated the
development of good but fair selection tools.

The ideas and opinions expressed in this work may be attributed
to the agency only at the time of preparation. Because of the organiza-
tion's dynamic nature the employment picture may change totally within a
short period of time. These observations and ideas have developed over
the last nine years of employment and are meant to be constructively
critical of the employment practices used. No destructive or malicious
intent is present during preparation of the work.
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CHAPTER ONE
INTRODUCTION

Employment practices vary greatly from one organization or agency
to the next. No perfect way to select has yet been found, though we
constantly search for ways to make the "right” employment decision. We
are constantly exposed to the theories which advance "new" or "modern"
ways of reaching the employment decision. Within the confines of this
work, I want to explore an employment approach used by a local govern-
ment law enforcement agency and discuss how the agency's practices re-
lated to the various theories proposed. The agency is the St. Louis
County Department of Police.

This organization is considered by many to be one of the most
modern and progressive operating in the law enforcement field today.

It enjoys a reputation of pride and integrity among its peers and serves
as an example of progressive organization to many.

It is a young organization when compared to most agencies in the
St. Louis metropolitan area. In the general election of November 1954,
the people of St. Louis County voted in favor of transferring the respon-
sibilities of local law enforcement from the St. Louis County Sheriff's
Office to the St. Louis County Department of Police. On July 1, 1955,
the St. Louls County Police Department assumed total law enforcement
functions for Unincorporated St. Louis County, Missouri. With the trans-

fer of power also came a transfer of personnel, as fifty-three (53)
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former constables and deputy sheriffs transferred and became the first
St. Louis County Police Officers. From that day it has grown to a 564-
commissioned-employee organization supported by 207 civilian employees.
The leadership of the Department has changed four times in its

short history, while developing into a complex and highly structured
government agency. Its design, organization, and goals have grown sub-
stantially over the years, though this growth has been in the direction
of the "bureaucracy" which many people automatically associate with

waste.



CHAPTER TWO

ORGANIZATIONAL DESIGN

Bureaucracy in a Local Law
Enforcement Agency

An organization's design and structure sets the format for the
employment practices utilized. As agencies search for employees who
will "fit in" as well as fit the organization's needs, the agency tends
to perpetuate the accepted behavior patterns. As previously noted,
this organization is bureaucratically designed, fitting the theoretical
mold put forth by bureaucracy theorists. (As we will see later, the
St. Louis County Police Department has used bureaucracy to its advan-
tage in some instances.)

Charles Perrow states in his book Organizational Analysis: A

Sociological View that bureaucracies exhibit "more or less stable pat-

terns of behavior based upon a structure of roles and specialized tasks."
Even though the bureaucratic organization tries to control the outside
influences by employing persons who fit the established role, and to
control the internal influences by complex sets of rules and regulations,
there can be no total control and therefore no perfect bureaucracies,

He states that bureaucracy implies "red tape, impersonality, unwieldi-

ness, and short—sightedness."l

lcharles Perrow, Organization Analysis: A Sociological View
(Monterey, Calif.: Brooks-Cole Publishing Company, 1975), pp. 50-59.
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Rensis Likert describes a bureaucracy in his "Four Management
Systems Theory" as an exploitive, authoritative type that uses or abuses
people for the sake of the organization. Characteristics of this system
are the extensive use of fear, disciplinary or punitive threats, and
downward communications,?

Douglas McGregor sees the bureaucracy as a "Theory X" approach
to management. In this theory he puts forth the idea that man in general
dislikes work and will avoid it unless management uses coercion, disci-
pline or punishment, and complex control procedures. He says that man
has 1ittle initiative or ambition, and therefore must be closely directed
if an organization's goals are to be met. Man wants overall security
more than anything else.3

Referring to the Managerial Grid developed by Dr. Robert R. Blake
and Dr. Jane S. Mouton, one could find bureaucracy somewhere around a
"9,1" style. This style shows high concern for production, though no
concern for people. If one considers the matter, one might likewise
conclude that a bureaucracy could fall between a "1,1" style, which shows
no concern for people or production, and our previously mentioned "9,1"
style.

In his article "The Coming Death of Bureaucracy," Warren Bennis

gives us five components of a bureaucratic organization:

zGary Dressler, Organization and Management: A Contingency
Approach (Englewood Cliffs, New Jersey: Prentice Hall, Ine., 1976),
p. 190.

JLyman W, Porter, Edward E. Lawler III, and J. Richard Hackman,
Behavior in Organizations (New York: McGraw-Hill Book Company, 1975),

qPorter, Lawler, and Hackman, Behavior in Organizations, p. 36.
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1. Well-defined chain of command,

2. A system of rules and procedures for dealing with all conting-
encies relating to work activities.

3. A division of labor based on specialization.

L. Promotion and selection based on technical competence.

5. Impersonality in human relations.

James Thompson describes a bureaucracy as focusing on staffing
and structure,

Again the ultimate criterion is efficiency, and this

time, it is maximized by defining officers according to

Jurisdiction and place in the hierarchy, appointing ex-

perts to offices, establishing rules for categories of

activities, categorizing cases or clients ., . . R

Chris Argyris sees the bureaucracy as a pattern "A" type of
behavior which lines up with McGregor's Theory X approach. Behavior "A"
may be seen in the tendency for people to line up with or conform to
accepted ldeas and norms. People are not open, or willing to express
their ideas because of their desire not to "rock the boat.“6

What these theories say is that a bureaucratic organization is
highly structured, highly centralized, highly controlled, and most diffi-
cult to change. The center of attention is the organization with a cold,
impersonal attitude towards its people. "By the book" (since everything
ends up written into regulations) is the normal level of expectation.

Considering the human aspects would be inconsistent to the organization

and accordingly might be perceived as a threat.

5James D. Thompson, Organizations in Action (New York: McGraw-
Hill Book Company, 1967), p. 5.

OChris Argyris, Management and Organizational Development (New
York: McGraw-Hill Book Company, 1971), pp. 13-1L.
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The bureaucratic design may be found in the St. Louls County
Police Department. Members of the agency like to refer to its design
as a quasi-military organization. It has developed the military design
which includes a rank structure and specific operational divisions, a
design common to most law enforcement agencies in the United States.

By looking first at the organizational chart (Appendix 1), one
can easily spot the top four levels of the organization and the chain
of command needed to reach the top., At first glance the casual observer
might view the organization as very "tall," implying many levels for the
size of the organization. Close examination reveals that the bureaus,
while appearing stacked, are actually on an equal plane horizontally.
Thus the organization is actually rather flat and wide.

To better understand the chart, a few definitions are necessary.
The Board of Police Commissioners is the governing body for the Police
Department. These are political appointments made by the St. Louis
County Supervisor with the approval of the St. Louis County Council,
Though the appointments are political, no more than three of the five
members may be of the same political party. In reality the Board helps
buffer the Department from any political influence from the outside.
Even the Board has not been able to bring pressure on the Superintendent
to influence areas often thought to be subject to politics--hiring and
promotion. The Board reviews and approves proposals covering rules and
regulations, General Orders, budgets prior to submission to the County
Supervisor, other financial matters, and hearings on disciplinary action
appeals. They must approve major actions or changes in these areas,
though daily operations continue to be handled by Department managers.

Moving down the chart, we find the Superintendent of Police.
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This is a commissioned position with the designated rank of Colonel.
The Superintendent is the chief administrative officer in the organiza-
tion and has final authority over all matters that pertain to the organi-
zation and do not require Board approval. This includes hiring, termina-
tions, promotions, transfers, disciplinary action, commendations, and
leaves of absence. He oversees all Department operations through review
of the actions of Division Executive Directors.

There are two primary divisions of personnel classifications
within the organization: commissioned and non-commissioned (civilian),
Commissioned personnel are hired for and granted law enforcement and
police powers. They are generally known as police officers and are
identified by uniforms, badges, and revolvers. These employees are
granted the authority of arrest and detention.

The non-commissioned or civilian employees are those individuals
who provide the Department with staff support. Such support is generally
in the areas of clerical, technical, professional, and managerial support
where the use of commissioned personnel would be too expensive or would
not provide the technical or specialized knowledge required. Civilians
are not authorized police powers, though their job titles and organiza-
tional authority are generally arranged along equivalent lines with
commissioned personnel.

The Police Department maintains a military-type rank structure
for its commissioned personnel and has designated civilian equivalents
by equalizing salary levels. The following breakdown outlines the civil-
ian and commissioned rank structures.

Commissioned Civilian Equivalent

Superintendent/Colonel None



Commissioned ’ Civilian Equivalent
Major Executive Director
Captain Bureau Director
Lieutenant Assistant Bureau Director
Sergeant Supervisor
Patrolman/Police Officer Service Worker

It is the policy of the Department to keep the salary levels of
lieutenants and above equal to salary levels of assistant bureau direct-
ors and above:

Major = Executive Director = Salary Range 37

Captain = Bureau Director = Salary Range 34

Lieutenant = Assistant Bureau Director = Salary Range 32
Below those levels one finds many more specialists on the civilian side
with varying levels of expertise and salary. As a general rule, the
civilian personnel in management positions are required to have a higher
level of college education than the commissioned equivalents, though it
generally takes the commissioned officer much longer to move through the
promotional ranks.

The St. Louis County Police Department employs approximately 771

people, broken down into 207 civilians and 564 commissioned personnel,

The rank breakdown is as follows:

Colonel L Executive Directors 2
Ma jors 5 Bureau Directors 6
Captains 8 Assistant Bureau Directors 7
Lieutenants 27 Others 192

Sergeants 65

Patrolmen 458
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As noted earlier with the theorists, a bureaucratic organization
must be highly structured with a strict chain of command. As one might
observe, the Police Department meets some of the requirements for a
bureaucracy by its very formal structure and ranking of its employees.
As Mr. Bennis noted, a bureaucracy also usually has a system of rules
and procedures, and so it is with the St. Louis County Police Department,

Appendix 2 is a copy of the Department's General Order Manual,
which includes the Manual on Conduct and Discipline. Charles Perrow
noted that the bureaucracy needs rules and regulations, people to design
the rules, and other people who will enforce those rules, if they are to
attempt to control the environment., He further states that as the exter-
nal influences expand and grow, the organization will make more rules to
control the new circumstances.

The General Order Manual contains forty-six (46) orders issued by
the Superintendent of Police with the approval of the Board of Police
Commissioners. These orders dictate how one is hired, how he must dress

and appear after he is hired, how he is promoted, plus a proliferation

of other orders dealing with various procedures which must be followed.
The manual also contains a Conduct and Discipline manual which describes

what specific behaviors result in disciplinary action should one choose

to participate in such behaviors. Should the specifics not be sufficient
to cover all cases, Article 33 serves as a catchall, This article pro-
vides that any action which might bring discredit upon the Department,
impair its efficiency, is a violation of law, or which might prejudice
the good order and discipline of the Department may also result in disci-
Plinary action.

General Orders, rules and regulations, and other written directives
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have become the way of life for Department employees. The employees are
required to keep an up-to-date General Order manual which supervisors

will be required to inspect on a quarterly basis. In addition, the

Bureau of Staff Inspections, a subdivision of the Division of Inspect-
jonal Services, will periodically inspect the General Order manual, the
result of which will be submitted to the Superintendent of Police.

Referring to the organizational chart, one will note the Division
of Inspectional Services. This is the investigative arm of the Depart-
ment which serves to examine complaints of rules violations. Reporting
to the Division Executive Director (a Police Major) are three bureaus:
(1) the Bureau of Staff Inspections, (2) the Bureau of Internal Affairs,
and (3) the Bureau of Criminal Intelligence. Each of these bureaus
serves in its own way to enforce the rules of the organization.

The Bureau of Staff Inspections is responsible for monitoring and
evaluating all operational and administrative elements and practices.
On a regular and routine basis, this unit schedules the inspections of
the various work units, making a written report of their findings, along
with recommendations for changes in operations and procedures. They make
recommendations on any observation made during their inspections, which
may include unit location in the building, design of the bureau's physi-
cal arrangement, bureau organization, procedures, equipment, operations,
written directives, or anything else they encounter which they deem
worthy of reporting. The recommendations vary from somewhat practical
to totally ridiculous., As an example, the Bureau of Staff Inspections
recommended that a data entry terminal in the Bureau of Training and
Personnel be relocated to a supply closet to avoid any distractions and

to increase entry speed. They neglected to note that the room was
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isolated, had no heating, air-conditioning, and ventilation. In

addition, they had misunderstood the employee's statement about the
~ move and had assumed she was in favor of it. This total isolation

~ would have been in all likelihood counter-productive and could have
cost the Department a valuable employee. Because the unit looks at

single units rather than the organization as a whole, one would have
to question its overall benefit.

Moving down the chain of command we find the Bureau of Internal
Affairs. This unit is responsible for carrying out "fair and impartial"
investigations of complaints concerning allegations of misconduct by
Department employees. It has gained a rather poor reputation from
early experiences and is often referred to as the "goon squad" or
other equally derogatory terms. But in recent years the unit has
evolved into an enforcer of rules based on complaint rather than lying
in wait for someone to make a mistake and catching him in the act. As
a result of their investigations, they make recommendations as to the
need for discipline and the severity of such discipline. This unit ful-
fills the bureaucratic necessity of having someone to enforce the rules,
though the unit has evolved somewhat more in the direction of "Theory Y"
in recent years.

The Bureau of Criminal Intelligence is the third bureau under
the Division of Inspectional Services. The primary function of this
unit is to conduct surveillances of criminal operations and to collect
data on known criminals. Now while it would not appear to fit into this
particular section, the Bureau also performs internal inspection activi-
ties. This unit helps the Staff Inspections unit by running after-hours,

sneak inspections on various other units to make sure that files are
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re, desks are locked and "important information" is not accessible.

1d they find something they define as important or insecure, they
leave a 1little pink card indicating they have been there and what they
have found; they report such findings to the Superintendent of Police.
These three units serve to enforce the rules of the organization.

They do so with the help of other supervisors, who are reguired to take
‘action against anyone found breaking a rule, and the public, which is a
constant source of complaints.

Another bureaucratic characteristic noted by Bennis was the need
to have someone to prepare those rules--to design and distribute them,

In the St. Louis County Police Department, that unit is the Bureau of
Planning and Research, found in the Division of Administration. This

I unit takes recommendations from the Superintendent or his Command Staff
(five Majors, two civilian Executive Directors, and five Precinct Command-
ersers) with revisions being made until it meets their satisfaction. The
Bureau of Planning and Research then puts the Order in proper format, and
~ after approval by the Board of Police Commissioners, it is distributed

to all Department personnel. Thus, Planning and Research, in conjunction
with the Command Staff, actually designs the rules for the Department,
therefore supporting further the bureaucratic definition.

If a bureaucracy must have a division of labor based on speciali-
zation, the Department again meets the definition., Referring to General
Order #75-22, "Department Organization,” we find this Order was written
to describe the administrative and operational design of the Department.
The Order identifies in general terms the primary responsibilities of the
various Divisions and Bureaus. This Order defines the organizational

chart so that one may see that the units have very specialized areas of
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,gperations. Specialized activities are given to the unit responsible
for handling such matters.
Another common characteristic of a bureaucracy is a well-defined
chain of command. Again the General Order on Department Organization
specifically discusses the chain of command concept within the organiza-
~ tion. Section VIII states, "The Bureau in each Division in the order
they appear in this General Order will constitute the chain of command
within the Division in the absence or incapacitation of the Executive
Director of any Division." Adherence to the chain is mandated unless
exceptions are noted on the weekly Personnel Order. (The Personnel
Order is issued by the Superintendent of Police and lists changes in
status of Department personnel. These include appointments, promotions,
transfers, terminations, leaves, special duty assignments, etc.) Failure
to comply with the chain would subject one to possible punishment for
disobeying orders. Most communications must go up or down the chain of
command.
Bennis further noted that in a bureaucracy, promotions and select-
ion are based on technical competence, (Selection standards will be
‘dealt with later in this report.) The Department has a written policy
for dealing with commissioned promotions. The problem with the current
Process is that it has the tendency to promote the best technicians and
not necessarily the best supervisors. Those with the best technical
knowledge and the most training, education, and experience usually end
up at the top of the list of eligibility. The promotees are taken from
the top of this list, and the Department often ends up promoting someone
. Who does his job well at the current level but based on subjective data

‘Which does not measure supervisory potential.
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The civilians hired are generally hired for their technical
setence as gained through training, education, and experience. This
s true of positions from clerical through managerial, though the mana-
potential of management applicants for civilian positions is

ed through an assessment center type of testing. The commissioned
sonnel at the entry level usually do not require technical competence
;;-terms of experience. The Department must send all new officers
through training at the Police Academy. Most new officers do not come
40 the Department with former police training or experience, though
recruitment of college-educated police applicants may be construed as
employment of those with some technical competence.

As a final point, Bennis noted that a bureaucracy displays an
impersonal attitude in human relations. Assuming that "the key element
in the human relations approach is its basic objective of making organiza-
tional members feel a useful and important part of the overall effort,"7
the St. Louis County Police Department surely has filled another part of
the definition, The human relations approach would most likely be found
in the "Y" theory of McGregor or the "YB" approach of Argyris. These
types of management would be generally unacceptable in the bureaucratic
organization., As Argyris puts it, the "XA" people of a bureaucracy would
feel that a "YA" approach would make them look "soft."8
Based on these observations, one could readily and logically
conclude that the St. Louis County Police Department is a bureaucratic

organization. This means necessarily that the theory is reflected in the

7R, E. Miles, "Human Relations or Human Resources?" Harvard
Business Review, July-August 1965, pp. 149-156,
‘ 8Argyris, Management and Organizational Development, p. 138.
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v operations of the Department. In a tightly controlled environment,

e might expect much fear of punishment, threats of punishment, fear of
‘and resistance to change, and attempts to "put everything in writing" so
that exact controls and procedures can be designed. Interestingly
enough, the current administrative head (Superintendent) has made some
‘attempt to move away from Theory X; however, he never seems to obtain
the majority support of all levels of management needed to make such
changes. The Superintendent's Command Staff is supposed to assist him
in his attempts to develop the organization through their input on
‘decision-making situations. The Command Staff unfortunately is not
staffed with a majority of progressive thinkers. The battle lines are
often drawn in the Command Staff meetings, with civilians at odds with
commissioned personnel. With the exception of two young, energetic
managers, the majority of the Command Staff seems to support Jerry
Harvey's "Abilene Paradox." They sit and nod agreement with everything
the "boss" says as if they are afraid to take a different position. As
in the paradox, everyone is amazed when something doesn't work, though
no one seems willing to challenge the current structure.

Of even further interest is the fact that drafts of orders are
sent down the chain of command through the Command Staff, with employees
being given the opportunity to comment on the orders. These comments
are returned to the Command Staff, which is supposed to summarize the
comments and present them during their meetings. Often, comments are
ignored and the Command Staff as a whole never reviews anything but the
opinions of the few (if any). As it was implied by John Morse and Jay
Lorsh in their article "Beyond Theory Y," success in an organization

means development of a good "fit between the organization and tasks,
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task and people, and between people and the organization." Failure to
consider the input of the staff or provide adequate feedback concerning
their proposals technically reduces the organization to one-man manage-
ment by decree. In such a situation, it is difficult to develop and main-
tain an effective organization.

As one can imagine, this attitude breeds discontent, frustration,
cynicism, low morale, and high turnover (not to mention the development
of some questionable management practices). Take, for example, a recent
committee which was organized to research and develop salary and fringe
benefits recommendations, The committee obtained approximately twenty-
five suggestions for improvements, all of which were insignificant in
cost to the Department, with the exception of the recommendation for a
ten percent across-the-board salary increase. This group of proposals
was reviewed by the Command Staff and soundly rejected with one exception--
the ten percent salary increase. Not only were these proposals solicited
from the committee, but they were also sought from other Department em-
ployees. Such a flat rejection served as a slap in the face of all who
participated. No more was ever heard on the proposals, and none were
ever adopted.

This sort of attitude has a tendency to tear down the organization
and its people. This is reflected in a turnover rate which is twice the
normal rate, or nearly 10 percent for commissioned personnel and 25 to
30 percent for civilians., In addition, 80 percent of the Bureau Direct-
ors in the Division of Administration resigned in an 18-month period to
accept employment in private industry. The comments heard from a majority

of those resigning were that there is a lack of concern by management for

the employees.
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¢ But as noted earlier, the current Superintendent has made some
slow progress which is worthy of note (though some negative results were
also obtained). These programs do represent a major change in the opera-
tional programs of the Department.

In 1975 Rank and Assignment was implemented. The design of the
program initially was to allow for the selection of the "best qualified"
professional or manager, either from within the Department or from the
outside. It allows commissioned employees to hold their commission "in
reserve" while they assume the higher paying civilian position, yet still
continue to receive the fringe benefits of the commissioned employees.
What actually happened was that the "in-house" employees were given the
first opportunity at the positions due to tremendous pressure to fill
from within the organization as much as possible.

On the positive side, the Rank and Assignment program does provide
for somewhat more rapid advancement for some employees and broadens the
promotional opportunities. It is actually possible for an entry-level
employee to be promoted to a rank equivalent and salary level higher
than a lieutenant or captain. Under conventional methods it could take
15 to 20 years (if ever) for an individual to reach such a level., On
the negative side, Rank and Assignment discriminates against the civilian
who does not enjoy the additional fringe benefits of the commissioned
employee., It also creates a bigger pool of competitors for the civilian
staff. The greatest asset for the Department managers, though, is the
opportunity to promote from anywhere within the civilian or commissioned
rank structures without the bother of such things as time in grade, years

of experience, etc.

Overall, the program doesn't break far away from the bureaucracy.
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 Lrng1oyee in a Rank and Assignment position serves at the discretion
f his supervisor and is on "constant probation." At any time he may
urn or be returned to the last permanent position he held. Rank and
ssignment, therefore, has been marginally successful, particularly from
younger employee's viewpoint.

Another program which has enjoyed a moderate degree of success
is the Personal Car Program. Under this program, those officers chosen
by their commander as the most productive in their patrol duties are
‘permitted to take their patrol car to and from work and use it while
conducting personal business off duty., The program is limited to officers
‘who have completed their basic 16 months of probation, who reside in
St. Louis County, and who are assigned as patrol officers in one of the
five precincts, In addition, the car may only be driven in St. Louis
County. The program is not considered a fringe benefit by the Department,
though the participating officers might disagree. It is a financially
rewarding program to the officer, as it has a certain degree of prestige

connected to it. But the bureaucracy can always make 1life hard for the

employee, and it does so with this program. One of the things which a
bureaucracy does so well is instill the fear of punishment. Subtle
threats are made in some precincts that the car will be taken away at
even the slightest provocation. This again has a way of reducing organi-
zation support. (See General Order 77-41 for program details.)

A third program which has emerged is a "Performance Award Pro-
gram" for commissioned patrolmen and supervisors in the commissioned and

r S civilian ranks. (It is interesting to note that the Department showed a

e

total lack of concern for civilian non-supervisory personnel by leaving

)- . them out of the program, even when this was brought tomanagement's
i
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sttention.) The intent of this program was to reward patrolmen with a
@ 5, 7, OT 10 percent bonus based on performance during the prior year.
A total of 90 percent of all patrolmen received something. This system
was based on supervisory recommendations and performance rating sheet
‘points. The obvious problems with this program are rater bias and preju-
‘dice, quantitative measurements which imply quotas, and subjective rating
sheets which may have little or no relationship to actual performance.
n addition, the entire patrolman population was not considered as a
whole. They were broken down by work units or divisions (size had a
‘1ot to do with this), which threw in another point for dissatisfaction.
‘Some units had very large numbers of participants and some were very
.gnallg as a result, the officer in the small unit may not have received
a bonus because of the forced choice set-up, while in the larger unit
an employee doing less work could have received something, again be-
cause of the forced-choice ranking.

The program has created tremendous unrest as a result of the
items listed above. Employee morale has dropped and cooperation has
all but disappeared, at least temporarily. There still exists tremend-
ous dissatisfaction with the program, but intentions are to continue
the program in 1979. In the article "More Concerns Tie Bonuses to
Meeting Goals for Workers," Roger Ricklefs points out that "the amount

[of the bonus] depends on the individual's performance against pre-

established goals . . . ." The Department jumped into the program with

only vague generalities and no specific goals. Attempts to tie the re-

wards to meeting budgeting objectives met with tremendous resistance and
total rejection,

The supervisor's reward system was slightly different,
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gupervisors were eligible for either a 5 or 10 percent bonus. In

;u# tion, no more than one-half of all supervisors were eligible to
receive anything, and no more than one-fourth could receive a 10 percent
bonus. It was interesting to note that the Command Staff did not feel

as if the patrolman's program had set any precedent, and that knowing

the problems with the earlier program, they still failed to set measur-
able goals. The results were that automatically 50 percent of the super-
‘visors were unhappy because they were left out of consideration and could
not be given any reason why. (The program was changed in 1978 to follow
the precedent set by the patrolman's program.)

The performance awards program did reward several outstanding
performers justly, but it left a bad taste in many employees' mouths.

The Department wound up with upset supervisors, upset patrolmen, and
upset civilians with apparently no one showing much concern. For de-
tailing of these programs, see General Orders 77-39 and 77-42.

Another program which developed (again for commissioned personnel
only) was named "tenure.," This program places specific time limitations
on duty assignments. For example, an officer cannot remain in Training
and Personnel for more than four years. The program is supposed to
rotate employees, thus giving an employee an opportunity to enrich his
career. Actually, as Lawler points out, while it resulted in Jjob enlarge-
ment, it also increased employee dissatisfaction. The most common com-
plaint is that no one can develop a "specialty,” nor is he encouraged
to do so., About the time he masters his skills, he is transferred,
often from a prestigious "Detective" capacity to patrol activities on

the street. As a result, morale among the non-patrol group decreased
significantly,
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This should not serve as implication that all changes proposed

ve not been accepted. Approaches to operations vary considerably; for

mple, the "liberals" in Administration are far less punitive. The
cle by John Huberman, "Discipline Without Punishment," reflects disci-

pline as it exists, more or less, in Administration. It is the Executive

or's guidance and the positive bureau response which has shown that

eme punitive actions are seldom necessary. While management in Admin-

jistration is sometimes viewed as soft, one will find the entire Division

is the most productive in the entire Department.

In addition, one will find much more lateral communication and

cooperative project efforts in this Division. The necessity for such a

‘dynamic environment is pointed out by Richetto in his article "Organiza-

‘tions Circa 1990: Demise of the Pyramid" and in the Warren Bennis article

"The Coming Death of Bureaucracy." The ideas of participative management

re practiced in Administration; subordinate input is valued and used.
‘Administration people have gone so far as to recommend development of a
ghnagement By Objectives program, though without much success as yet.
Without a doubt, then, the Department is a bureaucratic organiza-
tion, though fortunately a few "rabble-rousers" have infiltrated the

masses,

change. It follows the "XA" approach because doing so is easier than
P
getting involved.

The organization is generally conservative and resistant to

Dr, Laurence J. Peter puts the matter in proper light:

Men of vision who see the inflexibility of the bureaucratic
system try to rescue us from this social ecological disaster.
Unfortunately, they discover that government bureaucracies will

tolerate creativity or innovation only within bureaucratically
established guidelines.?

. 9Laurence J. Peter, The Peter Prescription (New York: William
Morrow & Co., Inc., 1972; Bantam Books, 1972), p. 18.
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eter states further:;

Unfortunately the individual bureaucrat is not readily
recognizable. He may spend a lifetime in his pursuit of
duty without anyone recognizing what he is about. In
other cases, he may prefer the blatant badge of author-
ity and insist that he is only carrying out the rules,10

Change is slow in a highly structured and controlled organization.

'To this organization status quo is very important. The commitment to
change must come from the top, with total commitment developing before
change takes place. At this point, the St. Louis County Police Depart-
ment 1s not ready for substantial change. There have been superficial
changes such as moving to a Zero-Base Budgeting system and developing an
assessment center approach to promotion; but these are only changes
which bureaucratic guidelines will allow. Until a point is reached
where real MBO is desired and put to use, the bureaucracy will stay as
is or get worse. It is doubtful that one will ever be able to get all
of the bureaucratic tendencies out of the organization. Until the
management attempts to change the state of the art, the employee must
suffer the problems which come with the bureaucracy. Apparently, the
conditions must reach the point of explosion and destruction before the
bureaucrats take notice. As Lyman Randall noted in his article "Organiz-
ational Paradox," too much control can lead to revolt and mutiny.

The organization has a long way to grow. While its bureaucratic
design points to gloom and despair, the current administration has made
some great strides in the right direction. One such direction has been
in its willingness to put policy statements in writing and distribute

them widely. Because the policy sets the stage for an agency's

L0peter, The Peter Prescription, p. 17.




23

oyment practices above just selection, I want to review the policy

lopment in the County Police Department.



CHAPTER THREE

POLICY DEVELOPMENT AND A GOVERNMENTAL
ORGANIZATION

When considering any agency's employment practices, one must be
y aware of where and how the policies are developed and implemented.
At the same time, one must realize that good policy practices and state-
nts are the bases for overall personnel equity and satisfaction, This
chapter will look at how a "progressive" governmental (bureaucratic)

zation designs, develops, and implements new and revised policy

statements, We will examine the lessons they have learned and whether

the organization is really progressive.

Many reasons are given for the development of strict, written

policies governing organization employees. They include practical needs

such as production, sales, etc., or they cover personnel needs such as

who gets vacation, sick leave, or other benefits.

In the final analysis, there is an even more basic reason
for personnel policy. A business firm exists for certain spec-
ific purposes. All resources must be directed toward the
achievement of those purposes., All actions and decisions
taken by any member of the organization must be guided toward
the achievement of those objectives, Personnel decisions must
be directed toward the firm's purposes as would any financial,
production, marketing, or research decision. Personnel policy

statements serve as guides toward the firm's purposes and their
existence can asaift in preventing decisions counter to the
firm's objectives,ll

11y, . Rabe, "The Role of the Personnel Administration Department
in Creating and Controlling Personnel Policy," in Handbook of Modern Per-

sonnel Administration, ed. Joseph J, Famularo (New York: McGraw-Hill Book
Company, 1972), p. 7-2.

24
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There are nine reasons why a company should adopt written personnel

cies:

1. Promote Delegation - It helps to insure that decisions
are made at the lowest practical level. It promotes delega-
tion of decision making, because subordinate staff have a
clear idea of what the policy is.

2. Avoid Trial and Error - Written statements help prevent
repetition of mistakes made in the past.

3. Promote Teamwork - It helps managers know that everyone
is getting an equal shake, thus avoiding suspicion and
encouraging teamwork.

4. Uniformity of Action - Policy statements help insure that
in the same situation, the same consistent action is taken
year after year, or time after time.

5. Attention Focused on the Important - Policy covers the
repetitive minor situations which occur frequently, thus
allowing managers to deal with the important policies

or decisions as they occur. The most difficult problems
get most of his attention.

6. Improved Direction Setting - Policy development demands
consideration for future operations and forces the consider-
ation of regular and alternate plans of action,

7. Greater Manager Confidence - The specific written
procedure reduces friction, because the managers can
make decisions and have them supported by written
documents.

8. Improved Communication - Everyone now has the opportun-
ity to examine and understand correct procedures.

9. Reduces Costs - Problem solving now has a standard
approach which reduces time wasted.

The purpose of the written policy is take away the inconsistency
and difficulty that comes with problem solving. Written policy smoothes

Operations, because everyone knows what to expect in routine, repetitive

Problem situations.

12pr, T. Nick Fenger, an unpublished text on Personnel Administra-
tion, Chapter 13, "Personnel Policy Development and Control to Simplify
Administration," pp. 165-166,
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The development of policy must be founded on the idea that it
11d be clear and concise, so that it can be fully understood. There
are three steps to designing a clear policy statement:

1. Define the Principle - This is so you will know what
the policy is intended to accomplish.

2, Write the Policy Statement - Put it in writing so that
everyone may examine and contribute to the policy.

3. Test the Language - Have as many people as possible
examine it to insure everyone gets the same idea.lt

Other sources indicate that one can keep the language clear by:
1. Break up long sentences, writing on only one idea at a time.
2. Prefer the simple to the complex, avoiding difficult words
or sentences where the same idea can be expressed in less complex form.

3. Avoid unneeded words.

L. Put action into your verbs.

5. Use terms your reader can visualize--short and concrete.

6. Tie in with your reader's experience by referring to old
eas he is familiar with,

7. Write the way you talk,

8. Write to express, not to impress.

The policy itself should express the intent or purpose of pre-
ing the policy statement. This may indicate why it was prepared and

What one intends to accomplish by having a written statement. It should

also cover who has what authority in certain situations. This defines
What level the decision-making will take place and who will be held
accountable for the decision. Also, the statement should show what

Cedures are to be followed in various situations. This helps maintain

13Fenger, p. 167,
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e consistency of the decision-making in the organization while reducing
_% gqpervisor's fears that his staff is not being treated fairly.
Further, the policy should indicate whether it is a new statement
r a revision of an old statement. It should show an effective date that
he order goes into effect, and it should be signed by the administrative
who has responsibility over those upon whom this statement will
impact.

The preparation and development of written policy statements is

an important and difficult task. Several steps are recommended for those
who choose to prepare written policy statements:

1. Determine the goals and objectives of the organization.

This will include specific discussions with top management
to determine their direction.

2, Analysis of all factors under which the policy will be
operating. This is necessary to determine all of the
limitations under which the organization will be operating.

3. Determine the alternatives to the traditional and
accepted procedures. Are there ways to do it more fairly
or better? What are other innovative firms doing? How

will other policies impact upon the creation of this
policy?

L, Reduce the policy to tangibles. How much will it

cost if they do or do not adopt the policy? How will it
impact upon the organization?

5. There must be a specifically designed procedure which
will be followed during implementation. All personnel must
be aware of this procedure and the authority behind the
implementation.

6. There must be a development of a broad communication
system throughout the organization.

7. There must be an auditing of the implementation in case
corrective measures are required.

8., There must be continual re—evaluatign of policy to keep
it in tune with the current operation.l

14Rabe, "Personnel Administration Department," pp. 7-3 - 7-4.
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By following these procedures, there can be some assurance that
he policy developed will be one which meets the requirements of the
gation. One must remember that policy generally covers the rule,
-;{ the exception, thereby allowing management time to deal with the
@fﬁqpe daily problems or the major complex ones. One should be aware

also of the pitfalls and traps which await the unknowing policy devel-

1. 'Fuzzy Philosophy' - This usually comes when the managers
developing the policy fail to analyze the impact or result
which will result from the statement. The policy may not
reach the desired objective.

2. 'Poor Role Definition' - There is often a failure to
adequately define the responsibilities and authorities of
the individuals who must carry out the tasks., It also must
be clearly understood who will enforce the rules.

3. 'Passive Commitment' - This is the failure to get the

enthusiastic support of top management and the subordinate
managers.

4, ‘'Inadequate Communication' - This includes failure to

keep track of written directives and not keeping everyone

abreast of changes.

5. 'The Lulu Trap' - This is allowing an employee to take a
benefit in lieu of the policy benefit.

6. 'The Putty Policies' - Not keeping the application of
policy consistent throughout the organization.

7. 'Failure to Update' - The compagy fails to keep its
policy in tune with current times.1

The policies are to be the guiding light to the decision-making
in the organization. The organization must survive in an atmosphere
which is impacted upon by many factors. To survive, it must reach its
objectives using the available cooperative manpower. The developer must

be aware of the many influencing factors which may impact upon the

15Ft=.-ngt-3:l:‘, pp. 167-168,
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‘and property are concerned. It is not concerned with screening out
ﬁjapplicants to find those who are merely qualified, but rather it
{;to find the best qualified from those available, It seeks the

1 candidate to fill all positions.

| As an organization, it is years ahead of its peers in most areas
levelopment. Technologically it is superior to most and is advancing
ly. Its policies, while perpetuating red tape, do provide good written
pumentation of operational procedures to be followed. The policy state-
;ﬁ-are a pattern for many agencies in the law enforcement field. It is
0gn zed as being highly selective in its personnel, though competitive
igh to attract quality personnel. Through a highly structured select-
) process, the Department is able to screen out all but the best.

The employment practices of the St. Louis County Police Department
i fairly applied to all applicants and provide an equal opportunity to
?w who apply. They also allow the Department an opportunity to employ
86 candidates who have the greatest likelihood of success. Every can-
late is told the requirements at the time he completed an application.
St meet all of the requirements and qualifications or he does not
*€lve further consideration., For example, an applicant for a Secret-
T position must type at a rate of 60 words per minute with no more

M five errors and take/transcribe shorthand at a rate of 80 words per
Wte with no more than five errors. These requirements are strictly

forced, If the applicant does not pass these tests, he or she may re-

B0 in one week for a retest. Even though some government agencies have

®loped a poor reputation concerning employment practices, the St, Louis
ity Police Department continues to insist on quality first. It makes

@ifference who one knows, who he is related to or how he appears; if
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ses not meet the requirements, he will not be employed.

The same principles apply to the employment of police officers.

cand dates must meet the minimum requirements or they are not hired.
ond the minimum requirements, the Department starts looking at those
are better qualified. Training, education, and experience over and

e the minimum requirements enhance one's opportunities for employ-
;éin all areas. The applicants are treated as equals when they walk

® the Personnel Office. They are given an opportunity to demonstrate
ir skills and receive consideration for employment based on those

11s.

The Department takes a great deal of time in processing its appli-
£s. By checking references, former employers, peers, credit, police
jords, etc., we have an opportunity to select based on solid, factual
;. The Department does not take a chance on immediate employment

'f-: but carefully gathers information which gives us a history upon

ith we base the employment decisions. Too frequently, the Department

P discovered information which has demonstrated a falsification of an
-?-cation, often in the area of former employment, and which disquali-
8 an applicant for employment. This saves the Department the unpleas-
& task of firing an individual who is already employed. The selection
OCess may take a great deal of time, but it saves the Department even

e time in training.

There are no pure bureaucracies and no perfect organizations,
igOWment practices in various organizations range from very fair to

ght corrupt. The St. Louis County Police Department has many areas
iWhich it could improve, but overall it does an outstanding job in its

Ployment, It should continue to develop its overall operations to
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smooth any area of employment practices which might be improved.
then can it achieve its goal of having the fairest, most efficient

wment practices possible,

e
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