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Preface

The third edition of this volume was published in 1995. In the preface to that
book, we offered the opinion that the field of Public Personnel Administration
(PPA) or Human Resource Management (HRM)—both terms will be used inter-
changeably—stood at the threshold of a new age. Specifically, we stated, “It is prob-
ably not an excessive burst of hyperbole to suggest that we have entered the third
great stage of civil service reform in modern times.” Although no acute forecasting
talents were needed to generate that observation, succeeding events have reaf
firmed and deepened our conviction that PPA (or HRM) is immersed in an epic
attemnpt to alter its techniques, goals, and underlying value system. To opine that
“lots has changed” since 1995 is to engage in gross understatement.

The previous edition was written and published just as the so-called renven-
tion movement was beginning to take hold in civil service systems. At that point,
there was far more speculation than fact as to the ultimate impacts that decentral-
uzation and the emphasis on accountability would exert. Because reform of the civil
service is almost a constant, few words carry sufficient power and scope to impart
the true meaning of what is now occurring in state and local HRM systems. We
are now far enough into the current reform craze to draw some weighty conclu-
sions, most of which do elicit descriptions that should be saved for truly momen-
tous times. An expression such as paradigm shift may be hackneyed and melodra-
matic, but it certainly comes to mind when one surveys the contemporary
landscape of public personnel administration. The pace of change is so rapid that
it is sometimes bewildering. Moreover, the enthusiasm for revolutionizing basic ap-
proaches to human resource management is so great that it represents an almost
irresistible force. Seldom has there been a stronger conviction and a more wide-
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spread consensus about how the public personnel system of the future ought to
look.

As has been our intent in the other three editions of this anthology, our pur-
pose here is to provide readers with a concise overview of the problems and prospects
of modern public personnel administration. The goal has not changed, but the
challenge has certainly become more formidable. Whereas previous editions at-
tempted to keep our audience up-to-date on such diverse issues as workplace di-
versity, the productivity challenge, unionization, ethics, and a plethora of related
dilemmas, we must now contend with additional topics that transcend every other
facet of the PPA system and permeate the fiber of both the theory and practice of
this field. In a very real sense, HRM is being turned on its head before our eyes.
One unmistakable example is the simple fact that the most basic element of pub-
lic personnel operations—the merit system—is being abolished (or at least funda-
mentally altered) by reformers. Changes of this nature reverberate through the en-
tire HRM system, affecting every technique and shifting the expectations that
managers have of their offices of personnel management.

The chapters in this anthology represent another attempt to tap the exciting
trends in PPA and to probe their implications. To this end, we have assembled
original manuscripts that represent:a cross-section of the timeliest and best-
informed scholarship in the area of human resource management. The book con-
tains a mix of thought pieces, descriptive analyses, overviews of occurrences in
various settings, and theoretical essays. Consistent with our “problems and
prospects” theme—one that has served us well for twenty years—the selections sum-
marize the biggest problems confronting HRM practitioners and offer substantive
suggestions for improving the practice of public personnel management. Obvi-
ously, then, the chapters focus more on the future of the field than on its past. We
are more concerned with providing the reader with a firm sense of where the dis-
cipline may be headed, rather than where it has been.

Each chapter was prepared specifically for inclusion in this volume. The au-
thors are all established figures in public personnel administration; many of them
practice and consult in the field as well. They were selected on the basis of their
recognized competence in, and past contributions to, the topical areas that are ad-
dressed in their essays. The present volume is almost completely different from its
predecessor. Only seven (of 25) chapters constitute what one might consider to be
updated versions of previous writings. Fifteen new authors are represented, evi-
dence of the changing nature of human resource management and the expanding
ranks of new and established scholars. We confess to being quite proud of the
group that has been assembled to share their perspectives, and hope that you will
agree that their insights are worthy of recognition.

The contributions are organized into four broad sections: The Setting, The
Techniques, The Issues, and Reform and the Future. Although reform is expressly
addressed only in the last section, you will quickly find that this is a topic that is
woven throughout the entire volume. It is impossible to discuss modern HRM
without examining the changes that dominate our field at any given moment. In-
sofar as the specific sections are concerned, Section One focuses primarily on the
social, political, economic, and legal trends that have served as catalysts in the
transformation of public personnel administration. Section Two summarizes de-
velopments in the practice of HRM, with special emphasis on emerging personnel
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techniques and the ways that traditional approaches to the staffing function are
being revised. Section Three discusses, and suggests responses to, some of the
most troublesome or pervasive issues in modern personnel management. The final
section assesses probable trends in the field’s future, and analyzes the efficacy of
recent reform efforts.

As in the case of the earlier editions, a prime consideration in the design,
preparation, and organization of the book was that it be sufficiently readable for
both graduate and undergraduate students. For this reason, the authors were
asked to provide enough background information so that both beginning and ad-
vanced students could understand and benefit from the content. Additionally, the
authors were requested to furnish concrete examples and practical information to
enhance the volume’s applicability to practitioners wishing to broaden their per-
spectives in the field. We are satisfied that these objectives have been met in every
respect.

Our principal debt in assembling this anthology is to our contributing au-
thors. They richly deserve our sincere thanks, for their efforts are the heart and
soul of what follows. Because there are so many luminaries and emerging scholars
in the area of public sector HRM, it was very difficult to decide which ones to ask
for contributions. One of our continuing objectives is to change the authorship as-
signments with some regularity so as to bring new perspectives to this work. In so
doing, we sincerely hope that anyone not included in this particular volume is not
offended. With luck, we’ll both live long enough to generate a fifth edition within
a few years, thereby enabling us to call upon the talents of other leading scholars.

The contributors to the fourth edition of Public Personnel Administration:
Problems and Prospects produced quality manuscripts on short notice, and exhib-
ited remarkable patience with our repeated requests for revisions, clarifications,
and elaborations. Many endured hardships in meeting the deadlines we imposed,
especially those whose chief professional responsibility is to provide HRM services,
not write about them. We hope that all of the contributors are aware of the depth
of our appreciation. We also thank the reviewers of this edition for their help-
ful comments: Rhonda Allen, California State University-Fullerton; Laurie N.
DiPadova, University of Utah; Wendell C. Lawther, University Central Florida;
Emmett N. Lombard, Oakland University; and Lloyd G. Nigro, Georgia State
University.

Finally, we would like to thank those kind academic souls who have adopted
the previous volumes for their courses in public personnel administration. This
book has proven to have very “long legs” in the profession, a reality that could
only be made possible by the thoughtfulness of our fellow HRM faculty col-
leagues. Should any of you wish to communicate with us about this volume, or to
propose future amendments or clarifications, please do not hesitate to do so.

Steven W. Hays
Richard C. Kearney
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Section One

THE SETTING

To a great extent, public personnel administration is a mirror of the society it
serves. Public jobs are ultimately public resources, so everyone potentially has a
claim (or at least an interest) in how civil service jobs are apportioned and man-
aged. And, because of the critical role that public employees play in conducting the
people’s business, society has a direct and appropriate stake in ensuring that the
personnel function operates according to its wishes. For these reasons, a proper un-
derstanding of the problems and prospects of contemporary HRM must begin
with an appreciation for the environmental factors that influence the practice of
public personnel administration.

Since its inception, the merit system has been enmeshed in the fiber of the
American political and social fabric. To say that “politics” exerts a profound influ-
ence on the public personnel function is hardly revealing or surprising. Yet, as ex-
amined in the first six chapters here, the nature and purposes of political intrusions
into the personnel process have undergone important changes. In the initial essay,
Lana Stein provides an overview of the essential value conflicts that imbue the civil
service system. Her brief analysis of the historical progression of patronage and
merit provides a framework for understanding the later chapters in which this crit-
ical distinction is further dissected.

Donald Klinger picks up this theme in the second chapter, and provides ad-
ditional perspective on the complex web of pressures and demands that our soci-
ety places on the HRM function. He includes what has become a rallying cry of
many reformers, that of privatization. An underlying current that runs through both
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of these essays is that the design and operation of any personnel system involves
political and ideological choices, whether or not they are made explicit by the man-
agers and politicians who are ultimately responsible for breathing life into person-
nel policy.

pOTICI}; remaining four chapters in the section examine specific elements of the
contemporary HRM setting. Rosenbloom and Bailey provide a concise analysis of
the legal context of public personnel administration. As one of the primary forces
shaping personnel policy, judicial decisions affect every facet and technique in the
field. In effect, PPA has been “constitutionalized” to such an extent that every per-
sonnel manager needs to have a basic familiarity with the law. Chapters Four and
Five examine two different levels of the public personnel system, local and federal.
Saltzstein’s examination of personnel management in local government provides
an interesting contrast in both scale and sophistication to the picture of the federal
system that is painted by Patricia Ingraham. In addition to updating the reader on
the status of HRM reform in the federal sector, Ingraham provides an overview of
the reinvention phenomenon and its implications for personnel practices in the na-
tion’s capital. The final chapter in the section ties these discussions together by an-
alyzing how the personnel function has been “deregulated.” Basing his discussion
on empirical studies of merit systems across the nation, Coggburn examines both
the consequences and the potential risks associated with the decentralization and
“de-bureaucratization” of civil service systems.



The Political Context of Public
Personnel Administration

LANA STEIN
University of Missouri-St. Louis

The public personnel process in the United States is political. It is part and parcel
of who gets what from government. Yet, traditionalists in the personnel field aver
that the relationship between politics and personnel practice is an oxymoron. They
see administration and politics as separate entities. For them, merit is the gauge by
which personnel decisions are to be made and use of any other criteria corrupts
the process.

This chapter will explore the historical roots of the separation of politics
from personnel administration. It then assesses the interplay of politics in contem-
porary personnel practice by looking at hiring and firing, workforces representa-
tive by gender and race, and the role of collective bargaining in the public sector.
Finally, attempts by recent presidents to use appointments to ensure ideological
compatibility in the executive branch will represent a modern twist to politics and
the personnel process.

The denial of the political in public personnel administration has institu-
tional and cultural roots. In fact, the American distrust of government and politics
goes back to revolutionary times. That distrust became more manifest in the last
half of the nineteenth century. While the nation grew rapidly, its methods of gov-
ernance remained remarkably unsophisticated at every level. Political tics and cash
payments assured people of jobs in the public sector. Corruption in the form of

kickbacks, benefitting from insider knowledge, and outright bribery were far from
Gncommon.

Reformers, gathered under the Progressive umbrella, sought to replace inef-
ficient and, at times, unsavory practices o; machine politics with a scientifically

based system that would ensure a competent and efficient workforce. Progressives,

3
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for the most part, were urban reformers of the upper middle or upper class. They
were native-born vﬁvﬁl;’t’c;P__Qt;sxanm who did not benefit from the machines and
wanted to see men like themselves in government instead of recent immigrants. It
is from Progressive thinkers that the concept of a dichotomy between politics and
administration arose. After all, their béte noire was the political party and politics
in general and some of their reforms purposefully weakened political parties in the
United States. As Mosher (1982:68) noted, the Progressive movement was essen-
tially negative. “It associated what we now refer to as personnel administration
with morality, with a connotation of intrinsic ‘goodness’ versus ‘badness.’”

Using the growing number of sizeable corporations as models, Progressive
reformers sought to discover administrative principles that would assure good gov-
ernment. Ironically, however, the rules they devised to guard against any taint of
political favoritism in the personnel sphere frequently had no counterpart in the

rld of business. To this day, those interested in governmental reform continue
to look to the private sector for answers much as the Progressives did. Another
part of the Progressive legacy is the continuing distrust of politics and politicians
by the American public.

Today, public personnel administration remains identified with civil service—
a merit-based system. However, the passage of time has revealed that the princi-
ples Progressives devised to govern employee selection are not immutable. In fact,
they have been shown to disproportionately favor certain societal groups. Al-
though some still believe in a personnel system untainted by political considera-
tions, others recognize that different sets of rules lead to different outcomes.
Mosher (1982:70) succinctly stated that,

The concept of neutrality gave the early enthusiasts for civil service reform difficul-
ties, even as it continues to pose difficulties today. How can a public service which is
neutral in political matters and which is protected be responsive to a public which ex-
presses its wishes through the machinery of elections, political parties, and interest
groups?

Initially, reforms put into place by the Progressives from 1900 to 1915 re-
sulted in the replacement of immigrants and their children on the ﬁsbh'g payroll by
upper-middle class native-born white Protestants (Hays:1984). The Progressives
were structural reformers who realized and desired that their institutional changes
would result in different procedures and different players. Their schema of classi-
fication, testing, and rule of three had a dual purpose, eliminating the spoils sys-
tem and changing workforce composition. Adoption of their new operating rules
did not prevent discrimination against women, African Americans, and other non-
elite groups.

Progressive reforms certainly diminished the hiring of political friends with-
out any requisite qualifications. But, elaborate personnel structures based on merit
did not prevent inefficiency or bureaucratic dysfunction. In fact, these structures
may have contributed to these very problems. In recent years, new solutions for
public personnel administration’s shortcomings have again been sought in the pri-
vate sphere. Some practitioners and critics continued to eschew the politics in ad-
ministration. Yet, public personnel administration and public administration gen-
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erally are part of the American political process. As such, they are bound to ad-
dress the questions of equity and effectiveness and have to work with the numer-
ous interests that have a stake in public programs in the United States.

Through a discussion of contemporary public hiring, representative bureau-
cracy, labor organizing, as well as reforms to and reinvention of the public sector,
public personnel emerges as part of the wider area of governance and of the poli-
tics that permeate that governance. Finding the best person for the job is just one
objective of public personnel practices that does not and cannot exist in isolation.
Practices vary by department at all government levels and they also vary city by
city and state by state. Political form and political culture combine to shape the na-
ture of recruitment and selection and of the recognition of l)\asrgixxjgg_gglt_s Poli-
tics does not play the same hand in every jurisdiction but it i present in some
form.

POLITICS AND HIRING

Blatant political hiring is no longer commonplace in the United States as it was a
century ago. Most governmental jurisdictions hire according to the general pre-
cepts of a merit system. At the federal level and in most large cities there is a civil
service. States and counties have come later to the merit fold and some
employment remains in scattered locations. In certain cities where machine politics
has managed to endure, civil service rules and regulations frequently have oper-
ated in tandem with political influence on hiring. For example, in 1952 Philadel-
phia began operating under a new charter that provided for a civil service com-
mission independent of operating departments. However, Philadelphia’s rigid
classification scheme actually subverted its merit intentions. According to Shafritz
(1973 :59) the rules were sidestepped and informal procedures were used at times

“to reward personal favorites.” Since Philadelphia came late to civil service—1952—
it was easy for “organizational” politics to hold sway over civil service’s rigid spec-
ifications. In keeping with the morality inherent in American personnel adminis-
tration, Shafritz (1973:59) noted that “organizational politics tends to be beneficial
when merit is rewarded, deleterious when favoritism is rewarded.”

St. Louis also has strict civil service rules. These rules became part of the city
charter when voters, somewhat surprisingly, adopted a strict merit system in 1941.
Despite the addition of civil service, St. Louis has remained a bastion of factional
war,ial‘i‘ti_css.‘tAldlougl) its charter prescribes testing for every position and the rule
of three Tor Stlection, as well as prohibitions against any political influence in per-
sonnel decisions, a strange hybrid has emerged. In St. Louis, after job candidates
have been tested and ranked, elected officials frequently supply letters of recom-
mendation to the appointing party (usually a department head). If a recommen-
dation is from the mayor or from the chair of the aldermanic committee oversee-
ing that department, the hiring choice is an easy one. (In St. Louis, members of the
city council are called aldermen.) As one elected official has said, “You take the
candidate who has exhibited qualifications and also has well-placed friends” (Stein,
1991:36-38). Mayors also intrude into this process. Usually, it is for a more se-
nior position but sometimes department heads are asked to appoint a mayoral
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friend or someone’s brother-in-law. Many department heads are mayoral ap-
pointees; they “go along to get along” when asked to hire a particular individual.
Politicized merit in St. Louis does not touch every municipal hiring—but it is not
unusual either. _

Surely in other cities, counties, states, and at the federal level, whom you
know may affect your chances of being hired or promoted as well. Wholesale pa-
tronage, on the other hand, appears to have died out in the embers of the Richard

mﬁadﬁne in Chicago. Daley had about 20,000 city jobs at his disposal and
he personally authorized every political hire (Biles, 1995:188). Even before his
death in 1976, however, his ability to dispense patronage was limited by court de-
cree. In 1969, Michael Shakman “filed a lawsuit challenging the constitutionality
of Chicago’s patronage system” (Freedman, 1988:847). Shakman alleged that
“public employees were required to work for the machine and to contribute a por-
tion of their salaries to the machine war chest” (Freedman, 1988:847). With the
suit before the U.S. Court of Appeals, Mayor Daley and other officials entered into
a consent judgment in 1972 that banned terminations for political purposes. Shak-
man v. Democratic Organization of Cook County weakened Chicago’s patronage system
because it prohibited the wholesale replacement of workers when there is turnover
among elected officials. In 1976, in Elrod v. Burns, the United States Supreme Court
entered a very similar finding. The Supreme Court clarified its ruling further in
Branti v. Finkel in 1980, stating that dismissals of patronage employees could occur
only when party affiliation is an appropriate requirement of the job.

Harold Washington, Chicago’s first African American mayor, ran for that of-
fice as a reformer. However, he had to confront a largely hostile municipal work-
force when he assumed office. His hands were tied. Having campaigned against
patronage, he could not try to defy the Shakman strictures. Mayor Washington,
though, like many mayors and elected executives, found the letting of contracts to
be another way of rewarding or encouraging political support (Freedman, 1988).

The courts later added more limitations to political hiring. In 1990, the U.S.
Supreme Court ruled 5-4 in Rutan et al. v. Republican Farty of Illinois et al. that polit-
ical loyalty could not be the test for hiring or promotion unless a compelling gov-
ernmental interest also was served. Court decisions could then be used to curtail
patronage at both ends: by elimination of a political test for hiring and by prohi-
bition of terminations for political reasons unless policy-making responsibility was
involved.

Electoral politics plays a less significant role in governmental personnel
processes than it did a century ago or even four decades ago. Merit-based selec-
tion generally dominates many public personnel systems. Yet, some form of poli-
tics affects numerous other aspects of personnel-related functions, even though
hiring political friends does not enter into the picture. Other considerations
emanating from the judicial, executive, or legislative branches have brought pub-
lic personnel administration outside its originally narrow confines. The desire for
a representative workforce and a demand for collective bargaining do not readily
fit the traditional merit system model devised by the Progressives. In addition, the
need of executives to ensure policy responsiveness from their bureaucracies also
creates a new challenge for personnel professionals who have long espoused the
need for a depoliticized civil service.



