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PREFACE

ver the past several decades, the once staid field of public personnel ad-
ministration has emerged as the rapidly changing field of human resource
management. Although some may consider this a mere difference in
nomenclature, court decisions concerning test validation and employee rights,
legislation such as the Americans with Disabilities Act of 1990, technological
and demographic changes in the workplace, and political pressures for reform,
reinvention, outsourcing, decentralization, downsizing, and privatization have
thrust the human resource manager into a pivotal position in rapidly changing
governmental organizations. These changes have transformed personnel ad-
ministration from an insulated administrative function performed in relative iso-
lation to a crucial managerial function performed at many organizational levels.
Since the first edition of this book was published in 1998, the field has con-
tinued to evolve. The most important changes are the increased calls for priva-
tization of government services and the outsourcing of public human resource
management functions. The states of Georgia and Florida have turned to more
private-sector-oriented models to administer all or parts of their civil service
systems. The newly formed federal Transportation Security Administration out-
sources most essential human resource management functions.
The Handbook of Human Resource Management in Government is designed
to provide the reader—whether a student, scholar, or seasoned human resource
manager—with a reference point from which to assess the needs and challenges

XV
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of his or her organization in the current public human resource management
environment.

AUDIENCE

Practitioners argue that much of what is printed in academic journals is obtuse
and does not inform effective human resource management practices. Con-
versely, many academic researchers tend to discount the collective knowledge
of practicing human resource managers. Of course, the truth lies somewhere
between these two extremes. Much academic research supports effective human
resource management practices, and there is much to be learned from managers
who have spent years managing public human resource management systems.
Thus the aim of the Handbook is to bring together a collection of well-researched,
timely, and informative materials dedicated to providing practical guidance and
advice for practicing managers and students in the field and to maintaining con-
textual relevance for those who study and teach human resource management.

OVERVIEW OF THE CONTENTS

The Handbook is divided into six parts. Each part clusters around a specific
theme; however, many topics are reinforced throughout the book. The first part,
“Human Resource Management in a Changing Environment,” provides the
reader with an appreciation of the current prospects and challenges of the pub-
lic human resource management profession. This part begins with a discussion
of how the role of the human resource manager is changing in reaction to the
new organizational milieu. It also includes overviews of state civil service sys-
tems and the organizational and political environment of public human resource
management. Part One also includes discussion of the “radical” civil service re-
forms of the past decade.

Part Two, “The Public Sector Workforce,” concerns staffing and managing
the public sector workplace. The part begins with a discussion of recruitment
and selection techniques and continues with a discussion of flexible work
arrangements, diversity, managing an aging workforce, technological changes
and influences, and the use of volunteers in the workplace.

Part Three, “Managing Human Resources,” provides information on a wide
array of organizational topics of concern to public human resources man-
agers. It begins with a discussion of organizational development techniques
and explains how, when properly employed, they can be used to strengthen
public organizations. Other chapters discuss creating a workforce environ-
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ment supportive of ethical behavior, employee training and development, orga-
nizational culture and climate, and understanding and using conflict and em-
ployee unions.

Part Four, “The Legal Environment of Human Resource Management,” pro-
vides the reader with an appreciation for the legal context in which human re-
source management is practiced in public organizations. The part begins with
an overview of the major statutes affecting the practice of public human re-
source management. The special constitutional rights and responsibilities of
public employees and employers are addressed, as is the need to retain quali-
fied legal counsel. Three separate chapters provide practical advice concerning
equal employment opportunity and affirmative action, sexual harassment in the
workplace, and the Americans with Disabilities Act.

Part Five, “Motivating, Assessing, and Compensating Employees,” begins
with an overview of the different theories and methodologies for rewarding and
motivating public employees. Individual chapters lend specific guidance on con-
structing a position classification system, designing and creating an effective
compensation system, designing a performance appraisal system, and con-
ducting job analyses and assessments.

Part Six, “Tools for Integrating Human Resources into the Organizational Mis-
sion,” maps out avenues human resource managers can take to break out of the
often self-imposed box that has constricted the profession, and it describes in-
struments they can use to become more involved in the overall management of
their organizations. Individual chapters furnish empirically based guidance on
benchmarking and assessing organizational productivity; conducting strategic
planning and analysis; conducting human resource management research; eval-
uating, hiring, and managing human resource consultants; and performing es-
sential budgeting functions.
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Toward Strategic Human
Resource Management

Stephen E. Condrey

alls for reform permeate the field of public human resource management.

No longer can human resource managers be content to practice their pro-

fession in relative isolation. Increased pressures for relevance and over-
sight are now the norm. It appears that the language of downsizing, rightsizing,
reinventing, reengineering, devolution, human capital, decentralization, out-
sourcing, and privatization has become part of the public human resource man-
agement lexicon. The challenge for the human resource manager is to anticipate
and be prepared for necessary and relevant changes to the profession. The Na-
tional Academy of Public Administration (2002, p. 11) makes note of the chang-
ing public sector environment:

First, the nature of work and the workplace are dramatically changing due to
technological advances, the ability to develop and access vast amounts of data,
and the need to communicate more rapidly and on more levels than ever before.
Second, expectations of the workforce reflect differences in generational atti-
tudes toward work and careers, adding another dimension to the challenge of
managing a diverse workforce. Third, the shape of the workforce is changing,
emphasizing a more blended workforce of permanent civil servants, temporary
and intermittent employees, and contractors using a continuous process of
public/private competition.

The purpose of this introductory chapter is twofold. First, a brief historical sketch
of the field is presented to bring context to the chapters that follow. Second, four
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organizing models for the delivery of human resource management services in
public organizations are explicated. The strategic human resource management
model that is discussed melds positive features of the traditional and reform mod-
els of human resource management. An emerging fourth model focuses on pri-
vatization and outsourcing and reflects the reality of current public sector human
resource management.

CHANGING PUBLIC HUMAN RESOURCE MANAGEMENT

Although the new path is not yet clear, change and the potential for change in
U.S. public sector human resource management are evident, as they have often
been throughout its history. As civil service systems slowly emerged in state
and municipal governments after the Pendleton Act of 1883 established the fed-
eral civil service system, the personnel profession began to take on distinct func-
tions in the recruitment, examination, and classification of public employees.
Van Riper (1958) reminds us that public employees being selected and retained
on the basis of merit was a novelty at that time: “Before the nineteenth century
most civil servants were chosen upon what have been called, not always ap-
propriately, political grounds. That is, most public appointments were made on
the basis of partisanship, influence, wealth, family, personal loyalty, blackmail,
or charity, rather than intelligence or competence to do their work” (p. 8).

Mosher (1982) posits that civil service systems, established in many instances
to protect against the influence of partisan politics, were afforded an extraordi-
nary amount of independence to develop and administer programs to protect
our bureaucratic structures from the “evils” of spoils politics. The nascence of
many civil service systems, with their moral overtones of “good” versus “evil,”
coincided with the emergence of the field of scientific management. Given this
“one best way” mentality, many classification and examination procedures be-
came frozen in place, outside the purview of elected officials, other organiza-
tional departments, and managers. As time progressed, central civil service
agencies designed to protect and professionalize public workforces became char-
acterized as hindrances to effective management.

Fairly or not, to many, the public human resource management profession
today represents rule-bound bureaucrats more interested in achieving their own
short-term goals than the goals of the larger organization. Consider Savas and
Ginsburg’s classic analysis of the New York City personnel system: “The system
prohibits good management, frustrates able employees, inhibits productivity,
lacks the confidence of the city’s taxpayers, and fails to respond to the needs of
the citizens” (1973, p. 72). Although many critics fail to consider that person-
nel rules, regulations, and procedures were devised to professionalize govern-
ment employees and protect them from undue political pressures, in many
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cases, means and ends have indeed been reversed: line managers view human
resource managers as an impediment rather than as partners in achieving or-
ganizational mission and goals. Conversely, human resource managers view line
managers as a hindrance to proper human resource management. If human re-
source management is to remain an intact profession, it must strive to achieve
relevance to organizations as a whole.

HOW WE GOT WHERE WE ARE TODAY

Three relatively recent key events called the relevance and viability of central
human resource management agencies and functions into question. The first was
the application of the Civil Rights Act of 1964 to state and local governments by
the Equal Employment Opportunity Act of 1972. Following the passage of the lat-
ter legislation, there was a great deal of introspection by central personnel agen-
cies, civil service systems, government managers, and citizens about the relevance
of traditional hiring practices and their results as seen in the composition of U.S.
workforces. In some cases, this introspection was voluntary; in other cases, it was
not. Numerous charges of unfair recruitment, testing, and performance appraisal
techniques were brought to light through lawsuits, consent decrees, and the like.
Government agencies, now forced to defend their respective personnel systems,
were obligated to prove their techniques’ validity and viability in cases where ad-
verse impact on protected groups was detected. Traditional practices such as the
rule of three (hiring restricted to the top three candidates for a position as mea-
sured by a civil service examination) and written tests based on scanty or nonex-
istent job analyses came crashing down. When personnel managers were required
to justify their methods, in many cases these methods were found to be sorely
lacking. This increased scrutiny forced personnel agencies to rethink time-honored
practices and to become acquainted with more readily defensible, sophisticated
psychological methodologies: validated assessment centers often replaced writ-
ten tests, broadbanding of test scores replaced strict rules of one or three, and per-
formance appraisal systems moved from trait-based systems toward more
job-related and interactive measures. In this way, implementation of the Equal
Employment Opportunity Act of 1972 helped professionalize and energize a once
dormant field. Conversely, it also laid the groundwork for a serious questioning
of the role that central personnel agencies had in managing modern organizations.

The seeds of this questioning began to show evidence of fruition in the Civil
Service Reform Act of 1978 (CSRA), the second major event that helped shape
the current environment of public human resource management. Whereas the
Equal Employment Opportunity Act of 1972 eventually disclosed tried-but-not-
true personnel practices, response to the CSRA initiated a steady call to decen-
tralize personnel functions and decisions.
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Enacted during the Carter administration, the Civil Service Reform Act sought
to bring businesslike procedures to the federal government, most notably
through a merit pay experiment for federal mid-level managers. Espoused as a
proven private sector technique, merit pay sought to link managerial perfor-
mance to compensation, eliminating time-in-grade step increases (which, iron-
ically, were first designed to be associated with individual performance).
Although time has proved the federal government’s merit pay experiment a fail-
ure, merit pay and, more important, a view of the private sector as a model for
public sector human resource management diffused and continues to diffuse to
many state, city, and county government organizations.

Merit pay, like many of the provisions of the Civil Service Reform Act, was
born of the idea that government bureaucracies and the public personnel ad-
ministrators that had great influence in controlling them had become insulated
from executive and political input and control. With the advent of the Reagan
administration and a coinciding era of cutback management, government orga-
nizations at all levels began to question bureaucratic structures and processes.
Organizations were instructed to do more with less and to become more effi-
cient, effective, and accountable to executive and public oversight and control.
Soon government organizations were called on to reinvent themselves. In many
instances, reinvention focused on personnel practices; this, for example, was
the case for the National Performance Review. Headed by Vice President Al
Gore, the National Performance Review called for decentralizing many federal
human resource management functions and encouraged the empowerment of
managers to act with discretion rather than purely through applying rules and
regulations (Gore, 1994).

In the past decade, “radical reform” of public human resource management
systems has emerged, the third major force that shapes the field today. An out-
growth of the “new public management” movement, pressures for reform now
permeate the field. Consider the state of Georgia’s abolition of property rights
for civil service employees hired or promoted after July 1, 1996. In a similar
vein, the state of Florida’s Service First initiative has abolished tenure for upper-
level managers, increasing the opportunity for gubernatorial influence and con-
trol. (Condrey and Maranto, 2002; West, 2002).

Heading farther in this radical trajectory is the recently formed Transporta-
tion Security Administration (TSA). The legislation authoring the TSA privatizes
and outsources almost all important human resource management functions,
including recruitment and selection. Beyond the specific case of the TSA, it is
becoming commonplace for many governmental organizations to contract for
work that in the past was performed by career government employees.

This combination of privatization of traditional governmental functions, cou-
pled with an increased propensity to outsource human resource management
functions, has placed a strain on the traditional role of the public human re-
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source manager. In Chapter One of this book, Carolyn Ban notes, “Contracting
out of a significant percentage of the work of the organization also has broad im-
plications for the personnel office. It may result in a significantly smaller work-
load as the contractors become responsible for hiring, paying, assessing, and
providing benefits to their own employees. In general, governmental officials
may have to face the problem that contracting out may result in loss of control
over vital organizational functions such as recruitment, staffing, and training.”
Montgomery Van Wart, in Chapter Thirteen, echoes Ban:

Organizations in the postmodern era will be affected by a number of forces.

In general, the new conditions will be typified by an unstable environment
with growing competition, undependable funding, little notice before mission
changes, rapidly evolving technology, and a more variable and part-time work-
force. Unlike the past, when incrementalism was the bedrock experience of the
public sector, today downsizing, privatizing, and restructuring are being consid-
ered at every level of government and are constant topics of public discussion
in newspapers, on talk shows, and among politicians from both major parties.

Such is the environment in which public human resource management operates.

PERSONNEL ADMINISTRATION AND THE CALL FOR REFORM

“Personnel administration lies at the very core of administrative management.
Its thrust should be positive and substantive, not negative and protective, not
specialized and procedural as had been the emphasis of the predecessor civil
service movements. . . . It should operate primarily as a service to managers up
and down the line, not as a watchdog and controller over management. . . . Per-
sonnel operations . . . should be decentralized and delegated to bring them into
more immediate relationship with the middle and lower managers whom they
[serve].” This view of human resource management comes not from reports of
the National Performance Review or the Winter Commission on State and Local
Government but rather from Frederick Mosher’s synthesis (1982, p. 86) of the
1937 Brownlow Committee report. In the nearly seven decades that have
elapsed since the publication of the Brownlow report, many of its key tenets for
reform remain viable and are discussed and debated in academic journals, class-
rooms, contemporary reform commissions, and city halls and county court-
houses across the United States. These consistent and recurring criticisms focus
on the traditional model of personnel administration as being more concerned
with rules and procedures than with the effective functioning and management
of public organizations.

In a similar vein, Perry and Mesch (1997) explicate a new vision and role for
public human resource management, stating that “advocates of strategic human
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resource management . . . contend that the human resource function can con-
tribute more effectively to mission accomplishment and the achievement of
organizational goals” (p. 21). Perry (1993) calls for a redefinition of the relation-
ship between the Office of Personnel Management (OPM) and federal agencies
and among the managers inhabiting both. He states that “one idea associated with
strategic human resource management is that the style of human resource man-
agement is consistent with the strategy of the organization and that human re-
source practices are adjusted, accepted, and used by line managers and employees
as part of their everyday work” (pp. 59-60). He explains that the strategic deliv-
ery of human resource services helps narrow the gap between the competing
needs of line managers and human resource managers because its central focus
is on the optimal functioning of the organization, not on two distinct sets of val-
ues or priorities.

DELIVERY OF HUMAN RESOURCE
MANAGEMENT SERVICES: FOUR MODELS

My purpose here is to explicate three distinct models and one emerging model
for the delivery of human resource management services in public organizations.
The intent is to provide an organizing focus for the Handbook and also to foster
discussion of a service delivery model that combines the positive features of the
traditional centralized personnel service delivery model with the features of a re-
form model predicated on decentralization of personnel service delivery to the
lowest possible operational level. Although no one model can address the par-
ticular needs and concerns of every public organization, this discussion is in-
tended as a step toward generating introspection in the field, with the ultimate
goal of creating and maintaining a viable and relevant home for the practice of
personnel and human resource management in public organizations.

Traditional Model

The traditional model of public human resource management focuses on a cen-
tral personnel organization dictating rules and procedures, ostensibly to achieve
fairness and equity in public sector organizations. Little thought is given to line
functions of the organization, whether they be paving roads, providing recre-
ation services to citizens, delivering social services to clients, or fostering diplo-
matic relations with a foreign country. Of course, such a focus was not the
original intent. As Van Riper points out in his study of the U.S. Civil Service
(1958), central personnel functions were aimed at professionalizing the work-
force and providing equity and fairness in distributing a public good: govern-
ment jobs. Beginning in the late 1800s, the federal government and major U.S.
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cities began to centralize personnel functions such as hiring, testing, recruit-
ment, and classification. Influenced by the progressive reform movement and
theories of scientific management, personnelists sought the one best way to hire,
classify, appraise, reward, and promote public employees. Furthermore, the In-
tergovernmental Personnel Act of 1970 and previous federal legislation encour-
aged local governments to create civil service systems with the promise of
ensuing federal revenue-sharing dollars.

Reform Model

The reform model seeks to decentralize personnel authority and decision mak-
ing to line managers. Almost a mirror image of the traditional model, the reform
model values dispersal of real personnel authority to various organizational units,
allowing them to make crucial decisions concerning employee recruitment, se-
lection, classification, and remuneration. In many instances, these decisions may
be made by line managers having little formal knowledge of or training in mod-
ern human resource management practices and techniques. The result may be
responsive to the immediate needs of the organization; however, with no central
organizing focus, problems of equity and fairness within and among organiza-
tional units may appear. For example, effective and consistent management of
equal employment opportunity goals may be hampered, pay disparities may be-
come prevalent, and employee assessment inequities may arise.

Strategic Model

The strategic model suggests merging the two archetypal models just discussed.
Borrowing from Perry’s discussion of a strategically oriented federal civil ser-
vice system (1993), the strategic model seeks to balance the competing demands
of the traditional and reform models, recognizing the benefits of some central-
izing efforts but also realizing that human resource management takes place
throughout an organization and should support, not hamper or subvert, the or-
ganization’s overall goals. In the strategic model, the personnel function is
shared between personnel authorities and the line departments that use human
resource services. Activities that can use such cooperative arrangements include
devising and administering assessment centers, recruiting key personnel, and
restructuring organizational classification systems. Here the human resource
manager is an organizational consultant, a valued member of the managerial
team, not a roadblock to be avoided. Mesch, Perry, and Wise (1995) note that
“the strategic human resource management model emphasizes decentralization
and devolution of authority. It seeks not uniformity but variety in personnel
policies and practices. [Strategic human resource management] attempts to pare
down excessive rules and regulations, enabling managers to function more ef-
ficiently and to focus on achieving their organizational mission within a com-
petitive environment” (p. 398).
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Privatization or Outsourcing Model

As of this writing, a privatization or outsourcing model of public human re-
source management is exerting greater influence in the field. As government
payrolls constrict and political leaders increasingly look to the private sector for
models of organization, outsourcing and privatization of the public human re-
source management function will likely continue, especially for large organiza-
tions in which economy-of-scale factors make privatization and outsourcing
more feasible.

In this model, the public human resource management function becomes in-
creasingly moot. The challenge for organizations and managers alike is to re-
tain coordinative control over the human resources function when privatization
and outsourcing occur. It should not be forgotten that even if various functions
are performed by a private entity, the public’s business and welfare are still at
stake. Issues of fairness, representative bureaucracy, and equity should not be
dismissed. The writing, management, and oversight of contracts should strive
to represent the values of effective and responsive public service.

COMPARING THE MODELS

I shall now compare and contrast the four models of public human resource
management in terms of eight important factors: service delivery, goal orienta-
tion, communication patterns, feedback characteristics, value orientation, the
role of the personnel or human resource manager, the perception of the human
resource management profession, and the role of education for human resource
managers. The comparison is summarized in Table I.1.

Service Delivery

In the traditional model, personnel service delivery is centralized through a uni-
tary personnel authority, be it a civil service commission or a personnel de-
partment. It is within this central unit that decisions affecting an organization’s
total personnel program are made, including decisions concerning recruitment,
selection, classification, performance appraisal, and compensation. The arche-
typal reform model strips important functions from the central personnel au-
thority and drives them downward to the operating units of the organization.
Here, personnel decisions may be made by managers having little formal train-
ing in or appreciation of modern human resource management techniques.
The strategic model views service delivery as a collaborative effort between
line managers and a human resource management delivery unit. In the strategic
model, important personnel decisions are made with the joint cognizance and
cooperation of personnel professionals and operating unit managers. Examples
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of collaborative service delivery include the joint development of selection and
appraisal devices, the use of the operating unit’s expertise in designing effec-
tive recruitment and training strategies, and the development of classification
and compensation systems that respect equity but allow managerial personnel
discretion to reward employee development and performance through the use
of career ladders and skill- or knowledge-based pay incentives and adjustments.
Collaborative service delivery requires the personnel professional to break out
of the central personnel agency box and to become intimately aware of the func-
tional specifics of operating departments. Likewise, line managers are exposed
to the opportunities and constraints that influence the delivery of public human
resource management services.

In the privatization or outsourcing model, service delivery is performed by a
private contract entity. Payroll processing, recruitment, examination, and other
important services may be performed outside of the direct purview of the pub-
lic human resource manager and other managers in the organization. The chal-
lenge to both is to write, administer, and monitor contracts in a manner that
meets organizational requirements and the public interest alike.

Goal Orientation

A critical element in moving toward a strategic approach to human resource
management is a shift in goal orientation. The traditional goal of central per-
sonnel agencies focuses on the uniform enforcement of rules, policies, and pro-
cedures—that is, the effective objectification of personnel decision making.
Taken to an extreme, this concentration on rule enforcement becomes the
agency’s primary end. Unintended consequences include a dissociation of the
central personnel agency from the organization’s operational goals and objec-
tives. In the words of Wallace Sayre (1948), personnel administration obsessed
with a dependence on rule orientation represents a “triumph of techniques over
purpose.” For example, strict enforcement of a rule of one or three for personnel
selection, originally intended to reward merit and discourage patronage and fa-
voritism, may actually hinder managers in appointing staff responsive to orga-
nizational needs.

In an opposite but similar fashion, the goal orientation of the reform model is
manager-centered. Here the decentralization of the personnel function forces
the goal orientation to cluster around the individual goals of agency managers.
At the same time, such an orientation may hamper overall organizational goals,
such as pay equity and affirmative action efforts.

The strategic model of public human resource management seeks a goal ori-
entation that is respectful of effective human resource management practices
yet responsive to the organization’s overall goals. For example, the banding of
examination scores into “highly qualified” and “qualified” groupings might meet
the goal of allowing managerial discretion in employee selection yet also main-
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tain respect for the principle of merit-based appointments. In the privatization or
outsourcing model, the human resource manager focuses on effective contract
negotiation and administration.

Communication Patterns

In the traditional model, communication is primarily top-down: directives from
the central personnel authority are disseminated to line managers. The reform
model seeks two-way communication between personnel administrators and
line managers; however, in this model, standard notions of hierarchy and au-
thority may be retained. Building on the two-way communication of the reform
model, the strategic model relies on multidirectional communication, including
communication with the ultimate consumers of human resource management
services: employees. Multidirectional communication is the natural result of
strategic human resource management’s integration into organizational mission
and function. Communication in the outsourcing or privatization model takes
the form of reports as well as contract-monitoring activities.

Feedback Characteristics

Related to communication patterns are feedback characteristics. In the tradi-
tional model, feedback consists primarily of formal and informal complaints
from line managers to the central personnel authority. Feedback to human re-
source managers in the reform model may be muted because many personnel
functions are performed in relative isolation in line departments, without the
benefit of a central organizing focus for the delivery of services. The strategic
model envisions continuous feedback among central personnel agency staff, or-
ganizational managers, and employees. Direct feedback may be muffled or lost
completely in the privatization or outsourcing model.

Value Orientation

Frank Thompson (1990) notes that “multiple values, uncertainty, and the po-
litical culture present major challenges to those who seek to improve civil ser-
vice systems and to those who manage within them” (p. 368). The traditional
model values merit. The central personnel authority is viewed as the neutrally
competent guardian of the merit principle. The reform model values immediate
responsiveness to organizational mission and goals, which may or may not be
in conflict with traditional notions of merit. The strategic model seeks to en-
hance effective and responsive organizational functioning while still respecting
the traditional values of merit and equity. This is possible when personnel ser-
vice delivery is collaborative and when there is a mutual understanding of both
organizational and human resource system goals. The privatization or out-
sourcing model values efficiency and private sector values, perhaps to the detri-
ment of other important organizational values.
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Role of the Human Resource Manager

The role of the public human resource manager varies widely among the four
models. Although the traditional model reinforces the manager’s role as guard-
ian of the merit principle, both the reform model and the privatization or out-
sourcing model, brought to their logical extremes, provide no substantive role
for the human resource manager. In the strategic model, the human resource
manager’s role is that of organizational consultant, skilled in personnel tech-
niques and practices and knowledgeable about the organization. This role is
compatible with that envisioned by the National Academy of Public Adminis-
tration (1995): “The role of HR professionals must shift dramatically from re-
active paper processors to accountable consultants and advisors” (p. 5).

Perception of the Human Resource Management Profession

Similarly, the perception of the human resource management profession varies
widely as seen through the lens of the four models. The profession is viewed as a
stilted and isolated administrative function in the traditional model; as such, it is
perceived as a hindrance to effective organizational functioning. The reform and
privatization or outsourcing models leave little room for human resource man-
agement as a distinct profession; rather, these models perceive human resource
management as a collection of skills to be added to skills in standard managerial
functions. The strategic model seeks to elevate the human resource management
profession to the role of full managerial partner, with substantive knowledge of
human resource management as well as general management.

Role of Education

In the traditional model, education for human resource managers is limited to
topics such as employee recruitment, staffing, selection, and position classifica-
tion. Because the reform model envisions no substantive role for the human re-
source manager, the role of education is relegated to elective selections from the
traditional topics. Education for the human resource manager in the privatiza-
tion or outsourcing model would emphasize contract negotiation and adminis-
tration skills. As evidenced by the discussion of the preceding seven factors, the
strategic model places demands on educational institutions to produce human
resource management professionals knowledgeable of human resource man-
agement theory, general management, organization theory and behavior, and
consulting theory and practice and possessing a substantive and practical focus
on sophisticated human resource management techniques and practices. Such
an educational background will enhance the role of the human resource man-
ager, the perception of the profession, and most important, the relevance of
human resource management to general management and administration.
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CONCLUSION

The strategic model of personnel service delivery is presented as a viable alter-
native to the traditional and reform service delivery models. Borrowing positive
features from both models, the strategic model seeks to place the public per-
sonnel administrator or human resource manager in a viable and critical role in
managing modern public organizations. This role is key to the effective and
equitable functioning of public organizations and, likewise, critical to enhanc-
ing and maintaining a viable field of public human resource management. The
privatization or outsourcing model is an emerging model and sketches out a
heuristic role for public human resource managers as human resources and gov-
ernment functions are increasingly privatized and outsourced.

This edition of the Handbook of Human Resource Management in Govern-
ment appears at a critical juncture in the development of public administration
and human resource management. As change abounds, it is imperative that
practicing human resource managers and scholars and students in the field push
human resource management toward a role in public organizations that helps
ensure the relevance and viability of the field. It is to this end that this Hand-
book is dedicated.
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0 PART ONE ORX>

HUMAN RESOURCE
MANAGEMENT IN A
CHANGING ENVIRONMENT

Devising ways to make government work better is
not a task for the fainthearted or short-winded.
—Frank J. Thompson, Revitalizing State and Local Public Service*

s governments at all levels—federal, state, county, and municipal—search

for ways to reform themselves, it is imperative that human resource man-

agers be positioned to assist, survive, and thrive in this new public sec-
tor milieu. The Handbook of Human Resource Management in Government
begins with an introspective look at how public human resource management
has changed and continues to change as it finds its place in our complex gov-
ernment environment. The four chapters in Part One examine change in the
public human resource management field as it pertains to the role of the human
resource office, the reform of centralized civil service systems, and the political
environment in which public human resource management operates.

In Chapter One, “The Changing Role of the Human Resource Office,” Carolyn
Ban calls on human resource managers to maintain the relevance of the pro-
fession. Ban traces the role of the personnel office from a regulatory and clear-
inghouse function toward a more strategic model in which human resource
managers are actively involved in making key organizational decisions: “The
new charge is to support the mission of the organization. The strategic approach
to HR also entails a new power relationship within the organization, with the
senior HR staff functioning as part of the management team, sitting at the table

*Thompson, F. J., ed. Revitalizing State and Local Public Service: Strengthening Performance,
Accountability, and Citizen Confidence. San Francisco: Jossey-Bass, 1993, p. xi. Reprinted with
permission.
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with top management when major policy or program decisions are being made
and ensuring that HR implications are considered. In sum, HR is no longer sim-
ply handling routine tasks or providing consulting services on a voluntary basis.
Rather the HR organization becomes a major player—an integral part of the
strategic planning process.”

Donald E. Klingner and Dahlia Lynn, in Chapter Two, “Beyond Civil Service:
The Politics of the Emergent Paradigms,” describe the historical development
of public human resource management in the United States and its relationship
to the competing values of responsiveness, efficiency, employee rights, and
social equity. They then trace the shift in values over the past two decades
toward the emergent values of personal accountability, limited government, and
community responsibility. With an increased emphasis on outsourcing and pri-
vatization, the authors conclude that “public human resources will be increas-
ingly expected to operate within a framework of structures, processes, and
people that are to a large extent outside of immediate control yet are part of the
collective enterprise.”

Chapter Three, “Radical Civil Service Reform: Ideology, Politics, and Policy”
by J. Edward Kellough and Lloyd G. Nigro, discusses the “radical reforms” of
the past decade, from abolition of civil service protection for state workers in
Georgia to outsourcing of human resource functions in the federal Department
of Homeland Security.

Originally created to professionalize public workforces and insulate public
employees from the influences of spoils politics, civil service systems have of
late been vilified as examples of much that is wrong with public human
resource management in the United States. In Chapter Four, “State Civil Service
Systems,” Keon S. Chi supplies a thorough and objective overview and analy-
sis of U.S. state civil service systems. He presents data from recent national sur-
veys that elucidate reform efforts in state government civil service systems.
Selected reform proposals and recommendations from various studies, changes
in state classification and compensation systems, and an overview of major
human resource management issues are highlighted. Chi concludes with a dis-
cussion of plausible future reform and redefinition of state civil service systems.

In these first four chapters, the authors delineate some of the many factors,
both within and beyond the control of the public human resource manager,
shaping the current environment of the public human resource management
profession. Recognizing and reacting to these changes is vital as we seek to posi-
tion our profession as integral to the reinvented public sector. The chapters in
Part One guide us toward this objective.
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The Changing Role of
the Human Resource Office

Carolyn Ban

alls for reform of civil service systems and for a redefinition of the role of
public sector human resource offices have been a perennial part of the dia-
logue about public management. From before the Civil Service Reform Act

of 1978 through the National Performance Review in the 1990s to the present
Bush administration’s management agenda, reformers have argued that human
resource offices should move away from their traditional role, with its focus on
routine processing of personnel transactions and on control and enforcement of
rigid civil service laws (West, 2002). They have been exhorted, rather, to take
on new roles more aligned with the mission of the agency or organization and
more responsive to management’s needs. The trend, however, is “toward a
strategic balance between centralized and decentralized structures . . . [that is,
toward] a middle ground of strategic balance and sharing” (Ingraham, Joyce,
and Donahue, 2003, p. 82). This chapter will explore the reasons for these calls
for change and the specific critiques of the traditional personnel office roles. It
will present three related models for reform. Finally, it will look at three factors
now affecting how human resource offices define their roles and do their work.
Before we turn to the issue of new roles for the human resource office, it is
useful to look briefly at the context for this discussion: the structure of the per-
sonnel process in the public sector. In the private sector, each business or or-
ganization is free to establish its own personnel system, although it must work
within the constraints posed by a growing body of employment law governing

17
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such issues as affirmative action, labor relations, rights of the disabled, and fam-
ily and medical leave. In the public sector, traditionally, individual agencies have
had little freedom to design their own personnel systems; they must operate
within civil service laws. Traditional civil service systems were complex and
highly formalized and stressed uniformity rather than flexibility. Also, tradition-
ally, a centralized body, such as a civil service commission or, at the federal level,
the U.S. Office of Personnel Management, not only set the rules but also actu-
ally administered the system, developing and administering civil service exami-
nations for hiring and promotion and establishing pay policy, among other
functions. These centralized organizations also had the responsibility of over-
sight over agency personnel offices. As we shall see, the role of these centralized
organizations is changing, in many jurisdictions, as a result of reforms designed
to deregulate and decentralize the personnel function. Those reforms are key to
understanding the changing role of agency personnel offices.

WHAT IS THE PROBLEM?
NEGATIVE IMAGES OF THE PERSONNEL OFFICE

The traditional role of the personnel office in government, as it evolved since
the creation of civil service systems in the late nineteenth century, emphasized
two functions: routine processing of administrative procedures, such as payroll
and retirement, and enforcement of an increasingly convoluted set of laws,
rules, and regulations governing the civil service system. Managers became in-
creasingly dissatisfied both with the restrictions posed by this system and with
the service they received from personnelists. They critiqued the inefficiency with
which routine processing was managed. More important, they were strongly
critical of the negative stance of personnelists, their heavy focus on compliance,
and their tendency to be “naysayers,” that is, to tell managers that they can’t
do what they want rather than helping them find a way to meet their goals
within the system. Past criticisms of personnel offices focused on “personnel
staff’s excessive concern with strict compliance with the rules and procedures
rather than results” and from “lack of sufficient staff resources in the person-
nel office” and “lack of sufficient skill in the personnel staff” (U.S. Merit Sys-
tems Protection Board, 1993, p. 21).

These critiques of the traditional personnel system reached back decades. Alan
Campbell, who spearheaded the effort that led to the Civil Service Reform Act of
1978 and who became the first head of the U.S. Office of Personnel Management,
excoriated personnelists for “rigidity, inflexibility, and a turn of mind . . . that
thinks in terms of protecting the system; can’t do, rather than can do” (1978,



THE CHANGING ROLE OF THE HUMAN RESOURCE OFFICE 19

p. 61). At the heart of the problem was a deep-seated role conflict between per-
sonnelists and line managers. As I have said elsewhere (Ban, 1995, p. 91):

Personnel staff saw themselves as the “keepers of the flame,” charged with
preserving merit in the merit system—a probably accurate reflection of con-
gressional intent. This view of their role was also instilled by their socialization,
both inside most agencies and particularly in training given by the Office of
Personnel Management (OPM) and its predecessor, the Civil Service Commission
(CSC), which reinforced in budding personnelists an adversarial view of the
system. They were conditioned to see managers as the people asking them to
break the rules—to violate the merit system.

In addition to tensions resulting from this traditional compliance function,
conflict has arisen because personnel offices serve multiple clients; they work
for managers but also for employees themselves. Thus they risk being seen as
either “management tool or employee advocate” (Straus, 1987).

THREE MODELS OF REFORM

While reformers’ descriptions of the problems with the traditional system have
much in common, over the years they have proposed a range of new roles for
the personnel office. Reform can differ along three dimensions. First, reform
proposals may focus on how the personnel office does its work. The first model,
which I term the customer service model, assumes that the personnel office will
perform most or all of the usual functions but exhorts personnelists to do what
they do better and faster, recognizing that the manager is their key customer.

Second, reform may focus on the functions of the personnel office. Model 2,
which I term the organization development and consulting model, urges per-
sonnelists to take on new functions within the organization, serving as internal
consultants to managers on a wide range of organizational issues. This approach
is sometimes combined with the suggestion that personnel offices give up some
of their traditional functions.

Finally, reform can focus on where the personnel office sits within the orga-
nization—on its power and role in organizational policy. In the third model, the
strategic human resource management model, the role of the personnel office is
to support the strategic mission of the organization or agency as a whole. To
meet that goal, human resource (HR) leaders are urged to act as full members of
the management team, linking personnel and HR policy to agency mission,
goals, and policy.

Although it makes sense to separate out these strands of reform for analytical
purposes, in fact they are often intertwined, with organizations pursuing reform
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along two or three of these dimensions simultaneously. Thus as we examine
each model, it is important to look at the way that strategies for change rein-
force or conflict with each other.

Model 1: Customer Service

Scholars and advocates for reform have articulated the customer service model
for more than three decades (Balk, 1969; Campbell, 1978; Nalbandian, 1981).
Quite simply, they urged personnelists to do what they do better and faster and
to be more responsive to the needs of managers. More specifically, this means
improving accuracy and speed in processing routine administrative actions. It
also means taking a more positive attitude toward managers’ requests, helping
them find creative ways to do things within the constraints of the system in-
stead of simply saying no.

Model 1 Change Strategies

As we have seen, both managers and scholars have recognized that much of
the problem is inherent in the rules and regulations within which personnelists
are forced to work. Thus a key thrust of reform proposals is to deregulate civil
service systems (National Academy of Public Administration, 2000). At the fed-
eral level, this was a central theme of the Clinton-Gore efforts at reinventing
government. The report of the National Performance Review (NPR) critiqued
the excessive complexity and rigidity of civil service regulation and argued that
“we must enable all managers to pursue their missions, freed from the cum-
bersome red tape of current personnel rules” (1993, p. 22). Indeed, one of the
first actions taken under the NPR was to abolish the federal government’s ten-
thousand-page Federal Personnel Manual (Ban, 1998).

The push to deregulate is not partisan. Although the present Bush admin-
istration reversed some of the innovations of the NPR, especially in labor-
management relations, the push to deregulate continues to be a central theme
of federal reform efforts, although the focus is currently on agency-by-agency
rather than systemwide reform.

Advocates of state-level reform have also focused on the need to deregulate.
For example, the National Commission on the State and Local Public Service
(known as the Winter Commission, after its chair, William Winter, a former gov-
ernor of Mississippi) decried “rule-bound and complicated systems” and argued
that “we must not be so hidebound in order to protect against failure that we
quash the spirit of innovation” (p. 25). Recent reforms in several states have
stressed both deregulation and decentralization.

Efforts to improve customer service have focused on several specific strate-
gies. Among them are rethinking the structure and culture of the personnel of-
fice, upgrading the training personnelists receive, and relying more heavily on
technology to improve service. The 1990s saw the introduction of Total Quality
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Management (TQM) in personnel offices in both the federal government and in
state and local governments (Berman, 1997). TQM encouraged personnel staff
to examine their relationships with their customers and to set measurable goals
for their work. It also stressed restructuring work, with a movement away from
narrow specialization toward a more generalist approach, with cross-training so
that one staff person or a team could follow through all the related steps of a
complex personnel action and could build ongoing relationships with a specific
group of customers (Barzelay, 1992). TQM can be seen as one among a series
of management trends, and it is no longer the hot new thing. But even though
many organizations have moved on to newer reforms, the core values of TQM
continue to shape the strategies for introducing or reinforcing a customer ser-
vice focus among personnel staff.

Whereas TQM focuses on building teamwork among staff members, different
organizations and jurisdictions have taken quite different approaches to restruc-
turing to improve service. Many proposals for change have stressed the need to
decentralize the HR function down to the operating level in order to give man-
agers the service they need. Both the NPR and the Winter Commission expressly
called for decentralization, and the NPR reforms resulted in virtually eliminat-
ing the central role of OPM and delegating responsibility for hiring, across the
board, to individual agencies (U.S. Merit Systems Protection Board, 2002a). Yet
some research (Ban, 1995; National Academy of Public Administration, 1996)
has shown that centralized personnel functions, if well managed, can provide
high-quality service. Indeed, one of the ways many federal agencies have coped
with cuts in the size of HR staff has been to eliminate many local HR offices and
to consolidate service in regional or national offices (Ban, 1998).

Improving customer service may also require upgrading the skills of the per-
sonnel staff. Past studies (U.S. Merit Systems Protection Board, 1993) found not
only that managers felt that the personnel specialists they dealt with were un-
derprepared but also that more than half the personnel staff members them-
selves felt that they lacked the skills or training they needed. These skill deficits
have been exacerbated by the very low staffing levels in many personnel offices.
But increasing personnel staff numbers is not a viable option in most jurisdic-
tions. At the federal level, one of the legacies of the Clinton years is a sharp re-
duction in the number of HR staff (Ban, 1998), and there is no indication that
the Bush administration intends to reverse that trend. State and local govern-
ments, many of which are facing severe budget pressures, are also not likely to
invest in larger HR staffs. And the funds necessary to train new HR staff mem-
bers or to upgrade the skills of existing staff are also often in short supply.

At the same time, the demands for customer service have increased, partic-
ularly at the federal level, with the delegation of hiring to the agencies. This is
a significant increase in responsibilities, and it comes at a time when many
agencies are increasing their hiring and just as a wave of retirements is about
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to hit. In particular, HR offices now have to recruit actively, to develop assess-
ment methods specific to their agencies, and to rate and rank candidates. At the
same time they are under intense pressure to speed up the hiring process (U.S.
Merit Systems Protection Board, 1999, 2002a).

The increasing demands for customer service, coupled with the increase use
of technology to provide service, have led to a recognition that better service
will result if HR offices are staffed by generalists rather than specialists and by
people with a “combination of people skills and technical skills”; these people,
however, are not easy to find (West and Berman, 2001).

Model 2: Organization Development and Consulting

Model 2 poses even greater challenges than model 1, since it requires the HR
office to expand its services beyond the traditional narrow definition of the per-
sonnel function. Further, the personnel staff must offer these new services on
a voluntary basis, relying on requests from their customers, that is, from man-
agers. This requires a very different relationship with management than the old
oversight function does and thus a far greater culture change for personnel staff.
Moreover, model 2 requires staff with a whole new range of skills and knowl-
edge. Staffing and classification specialists don’t automatically know how to
conduct employee surveys or how to counsel managers on strategies for re-
structuring their operations or improving productivity.

The potential for conflict with traditional roles is, of course, also greater with
model 2. One study of civil service reform at the state level pointed out the dif-
ficulty of reconciling these roles and quoted a personnel director making the
parallel between centralized civil service operations and centralized oversight
of finance: “I assure you that when folks have a difficult question about a fi-
nancial decision, they don’t call the state auditor. They call somebody who will
help them decide what the state auditor might say. Balancing performance re-
view with being consultative is difficult because it will mean that it will be in
the agencies’ best interest to hide all difficult or questionable decisions instead
of seeking advice” (Carnevale, Housel, and Riley, 1995, p. 25).

One approach, then, is to separate the two functions organizationally, with
a personnel unit performing the traditional functions and an HR unit providing
consulting services to managers. Another approach is franchising or outsourc-
ing of the routine personnel functions. The argument is that this will save
money via economies of scale and free internal resources for providing con-
sulting services.

Another strategy linked both to improved customer service and to changing
roles for the personnel office is delegation of greater authority over personnel
decisions to line managers. The intention is to empower managers, letting them
perform basic personnel functions, such as classifying positions. The U.S. Merit
Systems Protection Board (2002c) has called for giving managers “levels of au-
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thority commensurate with their human capital responsibilities” (p. 14) and for
simplifying the classification system so as to “permit managers to assign work
and set pay based on the particular competencies and performance of the can-
didate or employee” (p. 13).

At the same time, in theory, delegation of authority should lead to a changed
role for personnelists, who are no longer the controllers and who become con-
sultants helping managers exercise their new authority. Some managers will
clearly welcome the freedom to “do it yourself.” But as Nigro (1990, p. 195) has
put it, this approach “imposes extraordinary demands on administrators while
saying very little about how they should go about meeting this challenge.” Par-
ticularly at a time when, in the federal government, managerial ranks are being
thinned and spans of control broadened, asking managers not only to supervise
more people but also to take on responsibility for personnel functions may make
them feel overburdened and resentful. Indeed, some managers have rejected
taking on broader HR authority (Ban, 1995).

Model 3: Strategic Human Resource Management

The third model focuses on a strategic human resource management approach.
This envisions not only a changed role for the HR office but also a changed way
of thinking about HR’s primary responsibility. No longer should the focus be
only on carrying out the rules and regulations; the new charge is to support the
mission of the organization. The strategic approach to HR also entails a new
power relationship within the organization, with the senior HR staff function-
ing as part of the management team, sitting at the table with top management
when major policy or program decisions are being made and ensuring that HR
implications are considered. In sum, HR is no longer simply handling routine
tasks or providing consulting services on a voluntary basis. Rather, the HR orga-
nization becomes a major player—an integral part of the strategic planning
process (Office of Personnel Management, 1999).

Recently, the terminology has shifted, particularly at the federal level, and this
approach is now termed the “human capital” approach. Human capital is defined
as “the know-how, skills, and capabilities of individuals in an organization,”
which is seen as the most important resource, particularly for knowledge-based
organizations (Lengnick-Hall and Lengnick-Hall, 2003, p. 3). The movement to
this new terminology was explicitly addressed in a recent publication of the U.S.
Merit Systems Protection Board. In an article titled “New Terminology Highlights
Need for Change” (2002b, p. 1), the board gave the following explanation for
adopting the term: “The term focuses the highest level of management attention
on managing agency resources. It connotes a strong relationship to financial re-
sources which easily captures managers’ attention.” Salaries and benefits, it points
out, are “often our number one expense, but the federal government has not spent
sufficient effort managing this important asset.”
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The human capital challenge has been identified by the General Accounting
Office (2001) as a high-risk area for the federal government, and strategic man-
agement of human capital is one of the five governmentwide initiatives of the
President’s Management Agenda (Office of Management and Budget, 2002).

Model 3 differs from model 2 in both level of involvement and scope of is-
sues covered. The consulting provided under model 2 is targeted to operating
levels, with personnel specialists working with individual line managers to
solve organizational problems. In model 3, HR staff are working at the very top
of the organization, hand in hand with senior managers. The scope of the is-
sues covered also varies. Model 2 personnelists are typically working on short-
term operational planning and consulting. In model 3, the focus is longer-term
and proactive, with HR specialists charged with advancing the management
agenda and avoiding future problems through strategic planning, including pro-
jecting future staffing needs.

Jonathan Tompkins (2002) makes clear that alignment of HR with strategic
planning is challenging. He identifies five core requirements (p. 96):

1. An established strategic planning process

2. Involvement of the HR director in the strategic planning process and
full consideration of the personnel-related implications of the strategic
objectives or initiatives under discussion

3. A clear statement, written or unwritten, of each agency’s mission and
the strategic objectives to be achieved in pursuit of the mission

4. The vertical alignment of personnel policies and practices with an
agency’s mission and strategic objectives and the horizontal integra-
tion of personnel policies and practices with each other

5. A personnel office whose organizational role and structure are consis-
tent with and contribute to the attainment of the agency’s mission and
strategic objectives

In the federal government, strategic planning has been driven by the re-
quirements of the Government Performance and Results Act of 1993 (Office of
Personnel Management, 1999). By the mid-1990s, roughly 60 percent of states
said that they had some strategic planning in place (Berry and Wechsler, 1995).
Involvement of the HR director and staff in the planning process is, however,
mixed. In the federal government, according to an Office of Personnel Manage-
ment study (1999), this has traditionally been a problem: “Historically, mem-
bers of the HR community have remarked on the difficulty they have had
‘getting to the table’ with top agency management. Rather than being involved
in agency planning from the beginning, HR is commonly consulted after deci-
sions have been made in order to help implement any major changes. Consid-
ering the invaluable perspective HR has on how decisions will impact agency
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resources, HR professionals have been frustrated that they are not involved
sooner in the planning process” (p. 9). OPM’s survey of current practice showed
that 79 percent of agencies indicated that they played some role in the strategic
planning process but that the actual roles varied, with only a few acting as fully
integrated team members.

The OPM report describes several key areas where HR can contribute to plan-
ning and align with agency mission. They include helping agencies plan and im-
plement reorganizations, developing workforce planning processes, and linking
performance management (performance appraisal) to mission accomplishment.

Model 3 Change Strategies

Moving to model 3 requires a rethinking of the operating approach of the HR
office. Three key issues are the way HR offices collect and use data, the rela-
tionship between the HR director and top agency management, and the skills
of HR staff.

In a business environment, becoming a “strategic partner” means, in the
words of one business leader, that “HR must become bottom-line valid. . . . The
HR function must perform in a measurable and accountable way for the busi-
ness to reach its objectives” (Caudron, 1994, p. 54). That bottom-line focus is
difficult to transfer to the public sector, in part because of the absence of a clear
metric. It is difficult to demonstrate the effectiveness of human resource man-
agement and its impact on the agency’s ability to achieve its mission. Further,
HR staff are used to measuring processes rather than outcomes. The 1999 OPM
study found that few agencies identified HR management measures in their
strategic plans. Only 29 percent included any measures, but even among those,
the measures were not often robust. As the survey points out, solid measure-
ment is central to the acceptance of HR’s strategic role: “In the end, HR can only
determine its value to the organization by measuring it” (p. 18). HR offices need
not only to think strategically but also to develop sophisticated metrics to help
organizations track the impact of their HR strategies.

In addition, as we have seen, strategic HR requires that top HR management
have a seat at the table and be included in strategic planning throughout the
process, rather than being brought in at the end to help implement a plan that
is already set. This requires developing a relationship of trust and confidence
on both sides. As Tompkins (2002) points out, “Many personnel directors have
been slow to insist upon a strategic role because their professional training has
not prepared them to perform such a role. Training in personnel management
tends to emphasize the administration of personnel systems rather than general
management or organizational development” (pp. 100-101).

Further, the top management team, usually composed of political appointees,
may be hesitant to bring the HR director, usually a career civil servant with long
service, into the inner circle of discussions regarding agency goals. The Homeland
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Security Act of 2002 included a number of governmentwide HR provisions, in-
cluding the creation of “chief human capital officers” (CHCOs) in every agency.
The goal was to elevate consideration of human capital issues and to ensure
that they would be taken seriously within the agencies. It is interesting that as
the law is being implemented, the majority of the CHCOs are not the agency HR
directors, and many of them are political appointees.

Finally, taking on the new, broader responsibilities of strategic HR manage-
ment requires a new skill set for the whole HR staff, as well as, possibly, a new
organizational structure. As Tompkins (2002) points out, the personnel office
“must develop staff expertise in job design, organizational development, change
management, employee motivation, and human resource theory. The person-
nel staff must also develop knowledge of general management, agency mission,
and the specific personnel problems facing managers. Whether this strategic
role should be assigned to a special unit within the personnel office or should
be expected of all personnel staff remains an unanswered question. Because the
strategic and operational roles of the personnel office are contradictory in many
respects, performing both roles in an integrated fashion will remain an ongoing
challenge” (p. 104).

KEY FACTORS DRIVING CHANGE

Movement toward a broader role for personnel offices is being driven by three
key factors: structural reforms; the trend toward privatization of government
functions, including HR; and the adoption of new technology.

Structural Reform

Both the federal government and many state and local governments have, over
the past decade, adopted dramatically different organizational structures, re-
flecting changes in mission or budget or changing approaches to organizing and
managing work. In the federal government, one legacy of the Clinton adminis-
tration was the complete decentralization of the hiring process. Over its history,
the federal civil service has gone through waves of centralization and decen-
tralization (Ban and Marzotto, 1984). The current change is by far the most
drastic decentralization ever. Virtually all recruitment and assessment of candi-
dates is being done by the individual agencies” personnel offices (U.S. Merit Sys-
tems Protection Board, 2002a).

This change has had the obvious impact of increasing the workload of HR of-
fices, sometimes dramatically, at a time when they have suffered from severe
cuts in staff. The pressure on the HR offices will only increase as the predicted
wave of retirements hits and agencies increase their hiring in response. Many HR
offices, particularly in smaller agencies, do not have staff who are experienced
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in aggressive recruiting or in developing assessment instruments. The Office of
Personnel Management, which used to design and administer formal tests cen-
trally, will provide technical support to agencies, but only on a cost-reimbursable
basis, further disadvantaging small agencies with limited budgets. Some agen-
cies have turned to external consultants for assistance, while others have re-
trained existing staff to take on these duties, and some have actually reversed
the past trend and have increased staffing in their HR offices to respond to these
severe pressures.

Some federal agencies are taking much more dramatic steps to reform their
personnel systems. The federal civil service system is codified in law as Title 5.
Rather than tackling reform of the full civil service system, which was seen as po-
litically impossible, past administrations have whittled away at the system in a
piecemeal disaggregation strategy, through use of demonstration projects, which
then become permanent changes, and through laws exempting individual agen-
cies from the Title 5 system (Ban, 1998; Thompson, 2001). That trend has accel-
erated under the Bush administration, with the creation of the Department of
Homeland Security (DHS), which was given the authority to develop its own sys-
tem, and with passage in 2003 of a law giving the Department of Defense (DOD)
authority to develop a new “national security personnel system.” Although both
agencies are still technically subject to Title 5, they are in a new category of “al-
ternative personnel systems” not bound by the traditional Title 5 systems.

Both agencies with demonstration projects and those that have been granted
the right to develop their own systems have tried out some creative new ap-
proaches to HR strategies, including broadbanded compensation systems, which
were a central part of the very first federal demonstration project, in two Navy
labs and categorical rankings (also called zone scoring or band scoring) as an
alternative to the rule of three, piloted in a demonstration project in the De-
partment of Agriculture. These new approaches require a sophisticated HR ca-
pability to design the systems and to work with line managers to make them
work well in support of the agency’s mission. As of this writing, regulations im-
plementing new systems for DHS and DOD are being drafted. Although they
have not yet been released for public comment, early proposals included some
dramatic new approaches, some of which are being discussed as models for
governmentwide reform in the future.

State governments have also been undergoing considerable changes, with a few
states moving dramatically away from traditional civil service systems, some states
maintaining very traditional systems, and the majority of states opting for more
modest reforms. The most drastic changes have been in the states of Georgia and
Florida. During the 1990s, Georgia instituted two reforms. The first, GeorgiaGain™,
introduced a new performance management and pay-for-performance system. It
also included movement to fewer and broader pay grades and to pay levels more
competitive with the market. The second reform, designed to increase both
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productivity and bureaucratic responsiveness, removed all civil service protec-
tions for all employees hired after July 1, 1996. These new hires are considered
“at will” employees, without the job security of traditional civil service employ-
ees (Nigro and Kellough, forthcoming; Kellough and Nigro, 2002; West, 2002).

The Georgia reforms also “emphasized decentralization and deregulation of
human resources management by giving state agencies wide discretion and flex-
ibility in managing their personnel systems” (Nigro and Kellough, forthcoming).
Agencies are now responsible for much of position classification, as well as for
recruiting and assessing job candidates.

The new systems have received mixed reviews from Georgia state workers. In
particular, GeorgiaGain™ did not have high credibility; only about half of the re-
spondents in a survey of state employees reported seeing “their most recent per-
formance ratings as accurately reflecting their performances” (Kellough and
Nigro, 2002, p.153), and there was, at a more general level, very little support
for the concept of pay for performance as a good way to motivate state workers.

GeorgiaGain™ put some pressure on operating personnel offices. Elimination
of the central civil service system imposed even greater responsibilities and pres-
sure, as hiring was totally decentralized. As one study of this transition pointed
out, “Agencies unaccustomed to the ethical and practical entanglements of re-
cruitment, selection, and termination were suddenly afforded the opportunity
to manage their own personnel systems” (Kuykendall and Facer, 2002, p.135).
Agency HR workload increased dramatically as HR departments took over hir-
ing. At the same time, state workers’ loss of civil service job protection did lead
to a sharp increase in terminations, with one agency director estimating that the
annual termination rate doubled between 1996 and February 2000 (Kuykendall
and Facer, 2002).

The view from the perspective of the director of a Georgia agency personnel
office is somewhat different. He sees the reform as moving the state away from
a cumbersome and slow centralized hiring system and reports that decentral-
ization, in combination with improved technical efficiencies, has drastically
shortened the time for hiring. He also sees the reforms as changing the rela-
tionship between the merit system (the central personnel agency) and operat-
ing agencies. As he explains, “The postreform role of the merit system . . . is
one of being a partner in assisting our HR function in providing sound, profes-
sional HR services,” which requires the central agency to move “from a regula-
tory culture to a consultant culture” (Lasseter, 2002, p. 129).

Reform in Florida was even more dramatic. Service First, passed in 2001,
made changes in three areas. It removed all supervisors from the civil service
and made them at-will employees immediately (with no grandfathering, as in
Georgia). It moved the state to a broadbanded classification and pay system.
And it eliminated the concept of seniority for nearly everyone in the state sys-
tem (Walters, 2002; Bowman, Gertz, Gertz, and Williams, 2003; Bowman, West,
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and Gertz, forthcoming). This reform remains highly controversial. Critics have
predicted a return to the spoils system, “when political patronage, party loyalty,
and partisan ideology superceded job performance” (Bowman, West, Berman,
Klingner, and Menzel, 2001).

Florida had already decentralized much of the personnel functions, includ-
ing hiring, and had moved away from reliance on written tests toward assess-
ment of knowledge, skills, and abilities. The screening method had the effect of
eliminating both the traditional rule of three and veterans’ preference (Walters,
2002). But Service First led to a much more dramatic restructuring of the per-
sonnel function. As Walters notes, “Part of the Service First reforms included
substantial privatization of some key HR functions. Advertising job openings,
as well as some of the recruitment and training done in Florida, is being handed
over to a private contractor” (p. 32). Bowman and his colleagues (forthcoming)
raise some serious concerns about this privatization by the 2002 legislature. As
they point out, “The new private contract employees administering the hiring
process, who lack job security and a public service ethos, are not as likely as
career civil servants to vigorously enforce merit-based employment standards
in the face of political pressure. Too, this reform is expected to take one-half of
the time [previously] needed to hire an applicant (partly because of the dele-
tion of documentation requirements demonstrating why competing candidates
were not selected). Taken together, these developments may interact in ways to
significantly damage what remains of the career service.”

Some other states are considering HR reform, either to reduce the number of
employees with civil service protections or to introduce greater flexibility into
the system (Selden, Ingraham, and Jacobson, 2001). A comprehensive effort to
assess the quality of HR in both states and cities documented a wide range of
approaches. Many jurisdictions continue to rely on traditional centralized civil
service systems. In fact, some cities have never gotten to that stage and are still
mired in patronage politics. For example, in twenty-six states, “hiring is dele-
gated to the agency level, but there are central guidelines for designing proce-
dures” (Ingraham, Joyce, and Donahue, 2003, p. 83). And a number of states
are engaging in serious workforce planning. However, few cities had the ca-
pacity to do so. This can be taken as indirect evidence that in some states,
human resource professionals are moving toward a more strategic HR approach.

The Impact of Privatization

Structural reform may drive changes in the role of the personnel office, but
change may also be the result of another trend—toward privatization of gov-
ernment functions. That can be a direct impact, when actual HR functions are
themselves privatized, as in Florida, as well as an indirect impact on the work
of the HR office when the agency relies to a greater extent on contracts with
third parties to do the work of the agency.



30 HANDBOOK OF HUMAN RESOURCE MANAGEMENT IN GOVERNMENT

The private sector has relied more and more in recent years on contracting
out many internal functions. That trend has now also reached the public sec-
tor. Indeed, for small organizations or jurisdictions, maintaining capacity in all
areas of HR is not cost-effective. In the federal government, a few agencies,
such as the Department of Agriculture, have, in essence, gone into business
providing these services for other agencies (Ban, 1995). And an increasing num-
ber of private firms have sprung up to provide virtually the full range of HR ser-
vices (Fernandez, Lowman, and Rainey, 2002). Of course, this affects the role
of the personnel office. It may free up agency HR staff from routine processing
so that they can move to a higher level, providing organizational consulting and
strategic planning support. But if the staff consist largely of low-level employees
hired to do routine processing, then contracting out may result in a mismatch
between current staff and HR aspirations. In fact, it is not uncommon for agen-
cies to turn to contractors for those higher functions, such as organizational de-
velopment and management consulting (Fernandez, Lowman, and Rainey,
2002).

Contracting out may also affect relationships with clients and the level of ser-
vice delivered. Some functions are tailor-made for contracting out. For exam-
ple, many agencies provide employee assistance programs through contracts.
Knowing that the counselor does not work directly for the agency may increase
the employees’ trust in confidentiality. However, many employees are used to
being able to sit down and confer face-to-face with an HR specialist about is-
sues of concern. Having to consult over the phone or by e-mail may be less sat-
isfying personally. And it creates tensions with HR staff still working within the
agency, who have to refer workers seeking help to an outside contractor rather
than being able to give that assistance themselves. This problem is exacerbated
when agencies (such as the Transportation Security Agency, at present) use mul-
tiple contractors for different functions, creating a sometimes frustrating prob-
lem of coordination for the small HR staffs within the agency.

The economic logic of contracting out may also be at odds with the rhetoric
of deregulation and decentralization. The advocates of deregulation argue that
it will permit agencies to develop systems that meet their unique needs and that
fit their mission and culture. But contractors are likely to push their clients to-
ward “plain vanilla” systems, as it will be easier and more cost-efficient for them
to manage relatively standardized systems rather than ones tailored specifically
for different organizations. This reflects the obvious impact of moving from an
organization with a service orientation to one focused on profit maximization
(Ewoh, 1999).

Contracting out of a significant percentage of the work of the organization
also has broad implications for the personnel office. It may result in a signifi-
cantly smaller workload as the contractors become responsible for hiring, pay-
ing, assessing, and providing benefits to their own employees. In general,
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“Governmental officials may have to face the problem that contracting out may
result in loss of control over vital organizational functions such as recruitment,
staffing, and training” (Fernandez, Lowman, and Rainey, 2002. p. 239).

Relying on contractors may also complicate the ability of HR to assist in
strategic planning, since the HR office is unlikely to have the detailed informa-
tion about the contractors” workforces to know whether the contractors are en-
gaging in employee development or succession planning (Fernandez, Lowman,
and Rainey, 2002). HR offices may, in fact, be called on to manage a reduction
in force, as the government workforce is reduced when major functions are con-
tracted out (Fernandez, Lowman, and Rainey, 2002). The net result, at the end
of the process, could be a marginalization of the HR office, which is reduced to
a very small office handling traditional functions for a staff largely responsible
for managing contractors.

The Promise and Problems of Technology

There is no doubt that personnel work, like virtually all work, has been changed
by the advent of new technology. And this change is so rapid that it is very dif-
ficult to track. Technology has affected all aspects of human resource manage-
ment, with the greatest effects on routine processing, including benefits
administration, payroll, and employment records generally (West and Berman,
2001). More recent developments include technology applications in the hiring
process, including online posting of vacancies, computerized or online testing
and application, and computerized scoring or sorting of applicants (Mooney,
2002). Both HR specialists and line managers are also using new software that
assists in performance appraisals and in position classification. Training is in-
creasingly delivered online. And current integrated systems allow managers to
track key agency indicators, such as workforce trends, and to link workforce
analysis with budget analysis (Ashbaugh and Miranda, 2002; Shiplett and
Sutton, 2002; National Academy of Public Administration, 2000).

Technology has certainly had positive effects on how personnel offices work.
It holds out the promise of enabling personnel offices to do more with less staff
by reducing labor costs. That may free up time for HR staff to move up to mod-
els 2 or 3 (although, as with privatization, that may require retraining or re-
structuring). Or, given the cuts in HR staff at the federal level, it may simply
help personnel staff keep their heads above water. Technology can certainly lead
to improved service and to faster processing of time-sensitive tasks, especially
in hiring, where tests can be scored instantaneously or résumés can be scanned
and sorted with great speed. And the ability to analyze data in much more so-
phisticated ways is crucial to strategic HR management.

However, technology has costs and drawbacks. The obvious costs are for
hardware, software, and staff training. Given the rapid changes in technology,
these are not onetime costs. In fact, the time between the introduction of a
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new technology and its obsolescence continues to shorten, and the costs of up-
grading can be a major drain on the budget, particularly for smaller organiza-
tions or jurisdictions. The increasing use of technology requires recruiting staff
with a different mix of skills, ideally people who combine technological so-
phistication with good social interaction skills, who are not always easy to find,
especially at the salaries many public jurisdictions can offer (West and Berman,
2001).

Technology can also have a negative effect on perceived quality of service by
reducing face-to-face interactions. This is a contested issue, with some people
feeling that e-mail and the Internet facilitate their connections with coworkers
and peers in other jurisdictions and others fearing that both the HR staff and
the recipients of their services may feel increasingly alienated (West and
Berman, 2001). Perceptions of quality of service may also vary as organizations
move toward more “employee self-service” models that permit workers to go
online or to a kiosk to get information and to enter information, such as leave
requests and changes in benefits. Some will see this as easy and efficient, giving
them direct control over these routine functions. But others will feel frustrated
when they have questions that the machine cannot answer or when they try to
call for information and get caught in the maze of recorded prompts and can’t
get to a real person.

Technology can also make it easier for agencies to contract work out, shar-
ing information with the contractor via the Internet and shared files. In fact,
even government HR offices are now sending some of their work overseas, mir-
roring the trend in the private sector.

The rate of technological change is truly dizzying, and it is impossible to pre-
dict the new approaches it will make possible. But one concern with organiza-
tions, as with individuals, is the digital divide—the gap between large
jurisdictions and agencies, which have the budget and staff capability to be on
the cutting edge or at least to be early adopters, and the small municipalities or
agencies, struggling to keep up, often working with old equipment and staff
who are resistant to change.

CONCLUSION

Personnel offices, in government as well as in other sectors, have in many cases
changed how they function quite drastically. That change has been driven in
large part by external forces and has mirrored the broader trends in government
toward deregulation and decentralization, toward privatization, and toward a
heavier reliance on technology. Those changes in function have also been
caused by a desire on the part of personnel offices to become more responsive
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to their clients, to deliver a broader range of service, and to have a place at the
table when strategic decisions are being made. The dilemma, both for the or-
ganizations and for scholars tracking these trends, is that some of the functional
changes, such as privatization and reliance on technology, can cut both ways,
depending on how they are implemented, leading, for example, either to better
customer service or to the deterioration of such service, if one of the key crite-
ria is the availability of face-to-face service.

Although the past decade has been marked by rapid change, scholarship has
yet to catch up with that process; there have been few systematic empirical
studies of how public sector personnel offices conduct their work, how they de-
fine their roles, or how they are perceived by the people they serve. Such re-
search is critical for an understanding of the impact of these changes and of
personnel offices” success in adopting new roles.
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2001, involved several key changes in federal human resource manage-

ment: legal changes to increase managerial flexibility in the Department
of Defense and the newly created Department of Homeland Security, the
“refederalization” of airport and airline security under the Transportation
Security Administration, and the increased use of contractors in national se-
curity and intelligence agencies. First, the need to manage human resources
flexibly and efficiently to assist the agency in accomplishing its objective was
the key to a range of proposed or actual policy revisions within these depart-
ments. These proposals, which drew opposition from advocates of employee
rights and congressional oversight, included easing civil service restrictions on
hiring, firing and promotions, allowing the Pentagon to reorganize top civilian
positions, and changing laws forcing troops to retire if they are not promoted
(Towell, 2003).

Second, the creation of the Transportation Security Administration in 2002
effectively made airline security a federal policy mandate, carried out by a fed-
eral agency, representing a major change from the previous practice of using
privatized airport security. Though the previous system was cheaper and ideo-
logically more comforting because it resulted in some measure of transporta-
tion safety without using public funds or employees, the system had security
deficiencies. Once security became of greater concern than convenience or cost

r l Yhe U.S. government’s response to the terrorist attacks of September 11,
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savings, Congress and the president bowed to public pressure to make airline
safety a federal responsibility, directed by a federal agency and staffed by qual-
ified and trained public employees.

A third key change is the increased use of contract employees by U.S. mil-
itary and intelligence agencies (Wayne, 2002; Waller, 2003). This change is
driven by the same ideological and financial considerations as privatization in
other fields: a desire to maintain military capability while showing a reduction
in the size of the military. For whatever reason, the number of contract em-
ployees hired by the Pentagon and the CIA increases as the number of enlisted
military personnel plummets (Waller, 2003). In addition to traditional debates
over the cost-effectiveness of paramilitary contractors, critics worry about their
safety and commitment, about incidents in which private soldiers breached
codes of military conduct or made mistakes that killed innocent parties, and
about the accountability and oversight issues raised by private armies outside
of direct executive or congressional control.

From a historical perspective, these events signify a shift in the politics un-
derlying public human resource management (HRM). The purpose of this chap-
ter is to present a historical perspective on traditional public HR functions,
processes, systems, and values; examine the values and strategies of the emer-
gent antigovernment paradigm; evaluate the emergent paradigm’s impact on
traditional values; and explore the structure and function of public HRM under
alternative personnel systems.

A HISTORICAL PERSPECTIVE

Public human resource management in the United States can be viewed from
at least four perspectives (Klingner and Nalbandian, 2003). First, it is the func-
tions (planning, acquisition, development, and discipline) needed to manage
human resources in public agencies. Second, it is the processes by which pub-
lic jobs, as scarce resources, are allocated.

Third, it is the interaction among fundamental social values that often con-
flict. These values are responsiveness, efficiency, employee rights, and social
equity. Responsiveness means a budget process that allocates positions and
therefore sets priorities and an appointment process that considers political or
personal loyalty along with education and experience as indicators of merit. Ef-
ficiency means staffing decisions based on ability and performance rather than
political loyalty. Employee rights mean selection and promotion based on merit,
as defined by objective measures of ability and performance, and employees
who are free to apply their knowledge, skills, and abilities without partisan po-
litical interference. And social equity means public jobs allocated proportion-
ately, based on gender, race, and other designated criteria.
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Fourth, public human resource management is the embodiment of human re-
source systems—the laws, rules, organizations, and procedures used to fulfill per-
sonnel functions in ways that express the abstract values. Historically, U.S. public
HRM systems developed in at least five evolutionary stages (see Table 2.1).

In the patrician era (1789-1828), the small group of upper-class property
owners who had led the fight for independence and established a national gov-
ernment held most public jobs. With the passing of this generation—marked by
the symbolically coincidental deaths of John Adams and Thomas Jefferson on
July 4, 1826, the fiftieth anniversary of the Declaration of Independence—the
emergence of political parties spawned an era of patronage (1829-1883) during
which public jobs were awarded according to political loyalty or party affiliation.
The increased size and complexity of public activities led to an era of profes-
sionalism (1883-1932) that emphasized efficiency (modernization) by defining
personnel management as a neutral administrative function and individual rights
(democratization) by allocating public jobs, at least at the federal level, on merit
(Heclo, 1977). The unprecedented demands of a global depression and World
War II led to the emergence of a hybrid performance model (1933-1964) that
combined the political leadership of patronage systems and the merit principles
of civil service systems because even pure merit systems must be responsive to
political leadership if government is to be effective (Fischer, 1945; Sayre, 1948).
Next, social upheavals presaged the emergence of the people era (1965-1979),
in which collective bargaining emerged to represent collective employee rights
(the equitable treatment of members by management through negotiated work
rules for wages, benefits, and working conditions) and affirmative action
emerged to represent social equity (through voluntary or court-mandated re-
cruitment and selection practices to help ameliorate the underrepresentation of
minorities and women in the workforce). By 1980, U.S. public HRM could be de-
scribed as a dynamic equilibrium among the four competing values, each cham-
pioned by a particular system, for allocating scarce public jobs (Nalbandian,
1981; Ban and Riccucci, 1991; Freedman, 1994).

PRIVATIZATION AND PARTNERSHIP:
THE EMERGENT PARADIGMS

The privatization paradigm began to emerge in the 1970s when elected officials
first began to campaign “against the government.” Jimmy Carter won the 1976
presidential campaign by running against the national government as a “Wash-
ington outsider.” Following the election, he proposed the 1978 Civil Service Re-
form Act on grounds that included poor performance in the public service and
difficulty in controlling and directing bureaucrats. Beginning in 1981, the Reagan
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administration, though starting from fundamentally different values and policy
objectives, continued to cast government as part of the problem and to cam-
paign against the infrastructure of public agencies and public administrators.

The antigovernment values and assumptions behind this paradigm shift were
paralleled by increasing reliance on market-based forces, rather than program
implementation by government agencies and employees, as the most efficacious
tools of public policy related to both individuals and the economy. Although
public administration retained its role as the great compromiser among com-
peting values, the emphasis on economic perspectives and the value of admin-
istrative efficiency clearly reflected the intense pressures on the public sector to
“do more with less.” The first pressure—do more—caused governments to be-
come more accountable, through such techniques as program budgeting, man-
agement by objectives, program evaluation, and management information
systems. The second pressure—do more with less—caused governments to
lower expenditures, through tax and expenditure ceilings, deficit reduction, de-
ferred expenditures, accelerated tax collection, service fees, and user charges
and through a range of legislative and judicial efforts to shift program respon-
sibilities and costs away from each affected government.

Because from 50 to 75 percent of public expenditures go toward employee
salaries and benefits, efforts to increase accountability and reduce expenditures
focus on the managerial functions subsumed by public HR management. The
shift continued the trend set by the philosophies and techniques used to en-
hance accountability in previous eras (such as the 1930s and the 1960s), em-
phasizing program outputs and rationally tying program inputs to outputs
(through such efforts as program budgeting, human resource forecasting, job
evaluation, management by objectives, objective performance appraisal, train-
ing needs assessment, cost-benefit analysis, and gainsharing and productivity
bargaining). Moreover, the information systems revolution has expanded access
to information formerly used by management for coordination and control, and
this change has been reflected in organizational restructuring and the down-
sizing of middle managerial positions.

The 1990s brought continued efforts to reduce government, either to increase
its responsiveness and effectiveness or to “shrink the beast” and put more re-
sources in the hands of individuals and businesses. In 1993, Vice President Al
Gore issued the National Performance Review report that aimed at creating a gov-
ernment that “works better and costs less.” The changes initiated by this report
required (1) fundamental changes in organizational structure and accountabil-
ity, epitomized by the phrase reinventing government or new public management
(Osborne and Gaebler, 1992); (2) decentralization of most HR functions to op-
erating agencies and a corresponding reduction in the functions and authority of
the Office of Personnel Management; and (3) a reduction in federal civilian em-
ployment, particularly staff positions (personnel, budget, auditing, procurement,
and middle management) with no direct relationship to productivity increases.
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The Republican party swept into control of Congress in 1994 and again in 2002
as a result of a shift toward three emergent antigovernment values: personal ac-
countability, limited and decentralized government, and community responsibil-
ity for social services. First, proponents of personal accountability expect people
to make individual choices consistent with their own goals and accept responsi-
bility for the consequences of these choices, rather than passing responsibility for
their actions on to the rest of society. Second, proponents of limited and decen-
tralized government believe, fundamentally, that government is to be feared for
its power to arbitrarily or capriciously deprive individuals of their rights. They
also believe that public policy, service delivery, and revenue generation can be
controlled efficiently in a smaller unit of government in a way not possible in a
larger one. And for some, a reduction in government size and scope is justified
by perceived government ineffectiveness; by a high value accorded to individual
freedom, responsibility, and accountability; and by a desire to devote a smaller
share of personal income to taxes. Third, the values of limited and decentralized
government and personal accountability are supplemented with the value of com-
munity responsibility for social services. The most significant consequence of the
emergence of this value, at least as far as public human resource management is
concerned, has been the creation of this alternative to the traditional notion that
government has to fund and deliver social services. The trend toward downsizing
and decentralizing government would be incomplete without the thousands of
nonprofit organizations that routinely provide local government social services
funded by taxes, user fees, and charitable contributions.

Adding complexity to the question of third-party social service provision has
been the heightened attention directed toward contracting with faith-based ser-
vice providers. With the passage of the “charitable choice” component of the 1996
Personal Responsibility and Work Opportunity Reconciliation Act, charitable
choice has expanded to include a range of federal programs, such as Temporary
Assistance to Needy Families (1996), Welfare to Work formula grants (1997),
Community Services block grants (1998), and drug abuse treatment programs
(2000). The White House Office of Faith-Based and Communities Initiatives and
five similar offices in the Departments of Education, Justice, Health and Human
Services, Labor, and Housing and Urban Development have been established to
contract with faith-based agencies nationwide. According to a study conducted
by the Rockefeller Institute of Government, faith-based contracting is already oc-
curring at the state level. By 2003, thirty-two states had contracted with faith-
based organizations to provide some level of social services, and eight states have
enacted legislation requiring the inclusion of faith-based service providers in con-
tracting. Recently, state departments of labor have received directives from the
U.S. Department of Labor’s Office of Faith-Based Initiatives requiring the devel-
opment of state-level strategic plans specifically aimed at increasing the number
of faith-based grantees by providing training and technical assistance to these or-
ganizations as they compete for service provision contracts.
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The basis for this new framework is the emerging partnership paradigm. It
rests on the same values of personal accountability, limited and decentralized
government, and community responsibility for social services that character-
ized the privatization paradigm, with an added strategic emphasis on coopera-
tive service delivery among government, business, and nongovernmental
organizations (NGOs). The strategic element of this partnership paradigm is un-
dergirded by the belief that concrete results in the delivery of public goods and
services can be achieved only by the skilled deployment of human assets re-
gardless of the framework within which it occurs. Furthermore, advocates of
this new framework argue that the skilled deployment of human assets is best
accomplished outside of the traditional civil service model. This drive to deliver
results “beyond civil service” (an aspect of antigovernment, anti-union senti-
ment) has resonated among many state legislatures. As a result, many states
are rethinking and reinventing the nature of their public personnel systems:
from the far-reaching efforts in Georgia and Florida (see Chapter Three) to the
more subtle efforts to enhance third-party service delivery options.

These twin antigovernmental paradigms, privatization and partnership, rely
on the same basic HRM strategies: using alternative organizations to deliver
public services and increasing the flexibility of employment relationships for
the public employees that remain. These alternative organizations and mecha-
nisms include purchase-of-service agreements, privatization, franchise agree-
ments, subsidy arrangements, vouchers, volunteerism, and regulatory and tax
incentives (International City Management Association, 1989). The main way
of increasing the flexibility of public HRM is increased use of contingent em-
ployees and of exempt positions outside the civil service filled through employ-
ment contracts. The existence of these alternative HRM strategies is not new.
But a review of recent examples indicates how commonplace they have become
and how much they have supplanted traditional service delivery by civil service
employees hired through appropriated funding of public agencies.

Alternative Organizations and Mechanisms

Purchase-of-service agreements with other governmental agencies and NGOs have
become commonplace (Mahtesian, 1994). They enable cities and counties to offer
services within a given geographical area, taking advantage of economies of scale.
They offer smaller municipalities a way of reducing or avoiding capital expenses,
personnel costs, and political issues associated with collective bargaining and legal
liability risks. Also, the use of outside consultants (individuals or businesses hired
under fee-for-service arrangements on an “as needed” basis) increases both avail-
able expertise and managerial flexibility by reducing the range of qualified tech-
nical and professional employees that the agency must otherwise hire.
Privatization, as the concept is generally understood in the United States,
means that a public agency provides a particular service that is produced and
delivered by a private contractor. Privatization may result in the abolition of the
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agency (sometimes as an intended ideological goal). Privatization offers all the
advantages of service purchase agreements but holds down labor and con-
struction costs on a larger scale. Privatization has become commonplace in
areas such as solid waste disposal, where there is an easily identifiable bench-
mark (standard cost and service comparison with the private sector) and where
public agency costs tend to be higher because of higher pay and benefits (Siegel,
1999; O’Looney, 1998; Martin, 1999).

Franchise agreements often allow private businesses to monopolize a previ-
ously public function within a geographical area, charge competitive rates for
it, and then pay the appropriate government a fee for the privilege. Examples
are cable TV and jitneys as a public transit option. Municipalities often en-
courage the procedure because it reduces their own costs, provides some rev-
enue in return, and results in a continuation of a desirable public service.

Subsidy arrangements enable private businesses to perform public services,
funded by either user fees to clients or cost reimbursement from public agen-
cies. Examples are some types of hospital care (such as emergency medical ser-
vices provided by private hospitals and reimbursed by public health systems)
and housing (subsidizing rent in private apartments by low-income residents
as an alternative to public housing projects).

Vouchers enable individual recipients of public goods or services to purchase
them from competing providers on the open market. Under proposed educa-
tional voucher systems, for example, parents would receive a voucher that could
be applied to the cost of education for their child at competing institutions (pub-
lic or private), as an alternative to public school monopolies.

Volunteers provide contributed services otherwise performed by paid em-
ployees or not at all. These include community crime watch programs (in co-
operation with local police departments), teachers’ aides who provide tutoring
and individual assistance in many public schools, and community residents who
volunteer services as individuals or through churches and other nonprofit ser-
vice agencies. Frequently, such contributions are required to “leverage” a fed-
eral or state grant of appropriated funds. Though they would probably not
consider themselves volunteers, inmates are often responsible for laundry, food
service, and prison facilities maintenance.

Regulatory and tax incentives are typically used to encourage the private sec-
tor to perform functions that might otherwise be performed by public agencies
with appropriated funds. These include zoning variances (for roads, parking,
and waste disposal) granted to condominium associations. In return, the con-
dominium association provides services normally performed by local govern-
ment (security, waste disposal, and maintenance of common areas).

Flexible Employment Relationships

All the mechanisms just described provide public services without using pub-
lic employees and in many cases do so through funding sources besides appro-
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priated funds. Yet even in those cases where public services continue to be pro-
vided by public employees working in public agencies funded by appropriations,
massive changes have occurred in employment practices. Chief among these
are increased use of temporary, part-time, and seasonal employment and in-
creased hiring of exempt employees (those outside the classified civil service)
through employment contracts. More and more, public employers are reducing
costs and enhancing flexibility by meeting minimal staffing requirements with
career (civil service) employees and hiring other employees “at will” into tem-
porary or part-time positions (U.S. Merit Systems Protection Board, 1994). These
“temps” usually receive lower salaries and benefits than their career counter-
parts and are unprotected by due process entitlements or collective bargaining
agreements. Conversely, where commitment and advanced skills are required
on a temporary basis, employers may seek to save money or maintain flexibility
by placing contract or leased employees in positions exempt from civil service
protection. Although contracts may be routinely renewed with the approval of
the employee and the employer, employees may also be discharged at will in
the event of a personality conflict, a change in managerial objectives, or a bud-
get shortfall. Managerial and technical employees hired under these types of
contracts usually receive higher salaries and benefits than can be offered to even
highly qualified civil service employees, and they enhance managerial flexibil-
ity to trim personnel costs quickly should that be necessary without having to
resort to the bureaucratic chaos precipitated by the exercise of civil service
“bumping rights” during a layoff situation.

The impact of these two devices—market mechanisms and flexible employ-
ment relationships—is accelerated by retirement “buyouts,” which offer em-
ployees close to retirement age an incentive to retire early within a limited
“window” of eligibility. If the plan is designed strategically so that enough em-
ployees retire to save substantially but enough stay to provide for organizational
continuity and skills, both employer and employee benefit. The employee gets
an option to retire early with no associated penalties or an enhanced retirement
calculation factor, and the employer gets to fill the vacant position with an
entry-level employee at a much lower salary.

THINKING STRATEGICALLY:
IMPACT OF THE EMERGENT PARADIGM
ON TRADITIONAL VALUES AND PROGRAM OUTCOMES

The delivery of an envisioned value has taken on paramount importance, and
both the visions and the flow of assets with it (financial, human, and material)
are viewed as incomplete unless the outcomes are measurable. How we deploy
these assets to achieve these outcomes and the organizational HR architecture
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(the balance of HR functions, HR systems, and employee behaviors) is at the
center of the discussion. Therefore, the effectiveness of these two emergent pub-
lic HRM strategies—using alternative organizations or mechanisms for provid-
ing public services and increasing the flexibility of employment relationships
for the remaining public employees—have implications not only for the deliv-
ery of government services but also for the values that underlie traditional pub-
lic HRM.

The new strategies diminish employee rights. It is more likely that employ-
ees hired “at will” into temporary and part-time positions will receive lower pay
and benefits and will be unprotected by civil service regulations or collective
bargaining agreements (Hsu, 2000). Whether or not the political neutrality of
public employees suffers in this environment is unknown at present, but it
seems logical to assume that as the criteria for success become more arbitrary
or capricious, civil service employees—particularly those in middle manage-
ment positions—will begin to behave more like the political appointees whose
jobs depend on political or personal loyalty to elected officials (Brewer and
Maranto, 2000).

The new strategies also threaten social equity. Comparisons of pay equity
over the past twenty years have uniformly concluded that minorities and
women in public agencies are closer to receiving equal pay for equal work than
their counterparts in the private sector. Managerial consultants are over-
whelmingly white and male. Many part-time and temporary positions are ex-
empt from laws prohibiting discrimination against persons with disabilities or
family medical responsibilities.

Rather than building an internal knowledge base of public workers, services
are increasingly financed through alternative employment mechanisms, such as
rehiring laid-off employees as outside contractors (thus eliminating many of the
costs associated with traditional employment) and contracting with other pub-
lic sector organizations (such as higher education institutions) for technical as-
sistance and training. The decision to buy expertise rather than develop the
internal capacity to ensure in-house knowledge potentially leaves public agen-
cies hostage to their external partners.

More and more new services are “financed” through volunteer effort. Citi-
zen volunteers, often the bulwark of community-based organizations and non-
profit service providers are used to supplement paid staff and can often be
working side by side with public employees without the benefit of compensa-
tion or adequate supervision and control.

Evidence thus supports the conclusion that the impact of the new strategies
on efficiency has been mixed. On the plus side, the change in public agency cul-
ture toward identifying customers and providing market-based services increases
productivity. And the threat of privatization or layoffs has forced unions to agree
to pay cuts, reduced employer-funded benefits, and changed work rules (Cohen
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and Eimicke, 1994). But the personnel techniques that have become more com-
mon under these emergent systems may actually increase some personnel costs,
particularly those connected with employment of independent contractors,
reemployed annuitants, and temporary employees (Peters and Savoie, 1994).
Downsizing may eventually lead to higher recruitment, orientation, and train-
ing costs and loss of the organizational memory and “core expertise” necessary
to effectively manage contracting or privatization initiatives (Milward, 1996).
Minimum staffing usually results in increased payment of overtime and higher
rates of employee accidents and injuries. As the civil service workforce shrinks,
it is also aging. This means increases in pension payouts, disability retirements,
workers’ compensation claims, and health care costs.

Emerging, then, is a human resource framework that embraces both the man-
agement of control and collaboration that is paradoxical, exposing the underlying
tensions inherent in the values of monitoring (compliance) and empowerment
(outcomes). The tensions are evidenced by the debates over the desire to main-
tain control mechanisms associated with traditional civil service systems (risk
adversity) and the strategic attractiveness of responsiveness and managerial em-
powerment (stewardship). Yet increasingly, research in the field calls for under-
standings that move beyond either-or thinking (Drummond, 1998; Kisfalvi,
2000). Rising levels of ambiguity and turbulence at both the national and state
levels of government are demanding a more paradoxical approach to human re-
source management, one that embraces the simultaneous need for control and
collaboration.

Opposing and interwoven elements are evident throughout government as
citizens and public officials struggle with the coexistence of authority and
democracy, efficiency and creativity, freedom and control (Lewis, 2000). The
new HR paradigm may be increasingly about the management of both control
and collaboration and more critically about developing understandings and prac-
tices that accept, accommodate, and even encourage these tensions. For exam-
ple, state government agencies are increasingly using a model of collaborative
social service provisions and approaches to addressing social problems. These
often involve overlapping partnerships with various public sector organizations,
a recognition that the complexity of social issues is in part due to their existing
in an interorganizational framework and that these problems cannot be tackled
by any one organization acting alone (Trist, 1983). The inevitability of these
new and often confusing organizational relationships suggests that HR man-
agers will not only need to be able to manage control and collaboration simul-
taneously but also become much more sophisticated in the competencies
needed to work across organizational boundaries.

However, the commitment to a deliberative policy of collaboration brings its
own sets of problems. Increased outsourcing makes contract compliance the pri-
mary control mechanism over the quality of service, rather than traditional
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supervisory practices. This creates a real possibility of fraud and abuse (Moe,
1987). In this regard, state and local governments’ experience with privatiza-
tion and service contracting suggests that outcomes are most likely to be suc-
cessful when governments do the following (Siegel, 1999):

e Pick a service with clear objectives that can be measured and monitored
e Use in-house or external competition and avoid sole-source contracting

e Develop adequate cost accounting systems to compare service alterna-
tives and monitor contractor performance

* Consider negative externalities, such as impacts on an existing work-
force, impacts on the local economy, other governments or functions,
governmental policies, or certain social groups

Even more fundamentally, elected officials and public managers need be cog-
nizant of the strategic implications of the accountability and performance issues
raised by public-private partnerships (Klingner, Nalbandian, and Romzek, 2002).
The impact of these contemporary HR strategies on political responsiveness is
problematic. The emergent values and systems place much less importance on
the role of national government because the first value (individual account-
ability) reduces the role of government in society. If public problems are viewed
as the results of individuals’ personal choices, then the responsibility for dealing
with the consequences of these problems is individual rather than social. Down-
sizing and decentralization reduce the comparative importance of government in
society and refocus governmental activity from the national level to the state
and local levels. Continual budget cuts and pressure to “do more with less” re-
sult in agencies that are budget-driven rather than mission-driven. And budget-
driven agencies that address public problems with short-term solutions designed
to meet short-term legislative objectives are not likely to be effective. Long-range
planning, or indeed any planning beyond the current budget cycle, is likely to
become less important. Agencies will not be able to prepare effective capital
budgets or to adequately maintain capital assets (human or infrastructure).

But it is in its different approach to political responsiveness that the emer-
gent paradigm has had the greatest impact on public administration in general
and public personnel management in particular. The traditional paradigm as-
sumed that government, particularly a powerful central national government,
was the major social institution concerned with setting national objectives and
reallocating the resources to pay for program implementation. The emergent
paradigm places much less importance on the role of the national government
(particularly with respect to domestic issues, those not connected with defense
or international affairs), because the new paradigm’s first value of personal ac-
countability generally reduces the role of government in society. If a person’s
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problems are viewed as the results of his or her choices, responsibility for the
consequences is personal rather than social. The new paradigm’s second value,
decentralization, replaces the primary focus of national government activity with
a focus on state and local activity. And by calling for a safety net made up of
some state and local government agencies and other not-for-profit NGOs, the
new paradigm’s third value deemphasizes the role of the national government in
making social policies and redistributing income, a role central to the concept
of national government since 1933.

Although it may be unfair to expect the values behind an embryonic para-
digm to be explicit or immediately validated by reality, critics view the emer-
gent paradigm as an abdication of political responsibility rather than as a shift
in underlying values. These critics charge that the current paradigm shift rep-
resents less a redefinition of political responsiveness than the exercise of polit-
ical and economic opportunism. Rhetoric aside, reducing the power of the
national government limits income redistribution from the wealthy and limits
public scrutiny over the actions of public officials.

So the transition from one paradigm to another leaves fundamental issues un-
resolved, at least for now. What is the appropriate role of government? To what
extent are persons responsible for their choices and the consequences of these
choices? Who owns the vast public infrastructure now up for privatization—
current taxpayers or future ones? To what extent are elected and appointed of-
ficials who preside over the dismantling of social and public infrastructure for
the sake of short-term political gain abdicating their responsibility to the pub-
lic welfare? Are states, local governments, and nonprofits and community-
based organizations capable of maintaining a social safety net once the national
government abandons its hegemonic role in social welfare policy? Or are we
essentially abandoning the political and social ideal of government as a pro-
vider of public goods and services in favor of the economic ideal of govern-
ment as protector of private wealth and privilege? Does the emergent paradigm
indeed reflect alternative values, or does it reflect simply the rationalization of
covert self-interest by political and economic elites? Does the emergence of
these new values really represent a coherent paradigm, or are they fundamen-
tally rhetorical sound bites and political slogans designed for emotional and
symbolic appeal rather than rational clarification and compromise among com-
peting values?

The paradigm shift may also be difficult to define and discuss because it re-
flects a fundamental shift in the nature of political discourse as well as its sub-
stance (Clymer, 1995). So deep is the current mistrust of government that any
discussion of its role remains mired in the short-term jockeying for position that
routinely takes place among candidates seeking to position themselves favor-
ably in electoral campaigns.
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THE CHANGING STRUCTURE AND ROLE
OF PUBLIC HUMAN RESOURCE MANAGEMENT

Three main groups share responsibility for public HRM. Political leaders are re-
sponsible for authorizing personnel systems and for establishing their objectives
and funding levels. Personnel directors and specialists design and implement
personnel systems or direct and help those who do. In civil service systems,
they usually work in a personnel department that functions as a staff support
service for managers and supervisors. Their main responsibility is achieving
agency goals within a prescribed budget and a limited number of positions. HR
directors and specialists both help line managers use human resources effec-
tively and constrain their personnel actions within the limits imposed by polit-
ical leaders, laws, and regulations. Managers and supervisors are responsible
for implementing the rules, policies, and procedures that constitute personnel
systems as they work with employees on a day-to-day basis.

While the basic HRM functions remain the same, the relative emphasis
among functions and how they are performed differ, depending on the system.
HR under a patronage system heavily emphasizes the recruitment and selection
of applicants on the basis of personal or political loyalty. Once hired, political
appointees are subject to the whims of the elected official. Few rules govern
their job duties, pay, or rights, and they are usually fired at will. Development is
not a priority.

In a civil service system, HR is a department or office that functions as an ad-
ministrative support service to the city manager, school superintendent, hospi-
tal director, or other agency administrator. Because civil service is a complete
system, HR has a balanced emphasis on each of the four major personnel func-
tions—planning, acquisition, development, and sanction. HR is responsible for
maintaining the classification system of positions that have been categorized ac-
cording to type of work and level of responsibility. The pay system is usually tied
to the classification system, with jobs involving a similar degree of difficulty
being compensated equally. HR is also responsible for developing and updating
the agency’s retirement and benefits programs. It also handles eligibility and pro-
cessing of personnel action requests (retirements and other related changes in
job status). HR is responsible for advertising vacant or new positions, reviewing
job applications, administering written tests, and providing a ranked list of eligi-
ble applicants to managers in units where vacancies actually exist. After the man-
ager conducts interviews and selects one applicant, HR then processes the
paperwork required to employ and pay the person. HR is responsible for ori-
enting new employees to the organization, its work rules, and the benefits it
provides. It may conduct training itself or contract for it. HR implements an em-
ployee grievance and appeal procedure, advises supervisors throughout the or-
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ganization of appropriate codes of conduct for employees, and establishes the steps
necessary to discipline an employee for violations of these rules and the proce-
dures to follow in the event the employee appeals this disciplinary action or files
a grievance. If employees are covered by a collective bargaining agreement, the
personnel department is usually responsible for negotiating the agreement (or hir-
ing an outside negotiator who performs this function), bringing pay and benefit
provisions into accord with contract provisions, orienting supervisors on how to
comply with the contract, and representing the agency in internal grievance res-
olution or outside arbitration procedures.

HR is responsible primarily for implementing human resource acquisition de-
cision rules emphasizing social equity for protected classes (minorities, women,
and persons with disabilities). Thus it most heavily affects recruitment, selec-
tion, and promotion policies and procedures. The affirmative action director
shares responsibility with the personnel director in this area. Once members of
protected classes are hired, other personnel systems (civil service or collective
bargaining) influence the way in which planning, development, and sanction
functions occur.

In general, reliance on nongovernmental organizations reduces the absolute
number of public employees, thereby reducing the HR department’s functions
related to acquisition, development, and sanction of public employees. However,
it does increase the importance of planning and oversight, which are necessary
to estimate the type and number of contract employees needed to provide a de-
sired level of service; develop requests for proposals to outside contractors; eval-
uate responses to proposals by comparing costs and services; and overseeing
contract administration. HR directors, staff, and managers work increasingly with
citizen volunteers and community-based organizations, much as personnel di-
rectors for not-for-profit organizations (such as community recreation programs,
hospitals, and schools) have traditionally used volunteers to supplement paid
staff. In these cases, public managers need to become more skilled in the re-
cruitment, selection, training, and motivation of volunteer workers (Pynes, 1997).

Flexibility in employment relationships is achieved primarily by the increased
use of temporary, part-time, and seasonal employment and by increased hiring
of exempt employees (those outside the classified civil service) through em-
ployment contracts. Employee development is largely irrelevant: contingent
workers are hired with the skills needed to perform the job immediately. Per-
formance evaluation is unnecessary. If they do their jobs adequately, they get
paid; if not, they are simply released at the end of their contract and not called
back when workload again increases. Nor is it at all difficult, from the em-
ployer’s perspective, to maintain the terms of the employment relationship. Like
political appointments, but unlike their civil service counterparts, at-will em-
ployees have no right to retain their jobs. They can be discharged for any rea-
son, or for no reason, without explanation.
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The evolution of public personnel management in the United States adds
emergent systems without replacing their predecessors. Instead, new and emer-
gent systems interact and conflict in ways that reflect the dynamic interaction
of laws, conditions, and policies. But regardless of the particular system or com-
bination of systems that control HR policy and practice within a particular
agency, the organizational structure and relationships within which public HR
functions are carried out are established and regulated by law. Usually, the or-
ganization of public HRM follows a pattern that is tied closely to the evolution
of personnel systems themselves. In the United States nationally, this process
was represented by passage of the Pendleton Act in 1883 and the creation of the
U.S. Civil Service Commission. This in some cases followed and in other cases
encouraged the establishment of similar state and local civil service agencies.
As public personnel management tried to unify the opposing roles of civil ser-
vice protection and management effectiveness, the organizational location and
mission of the central personnel agency became increasingly significant. In some
cases, it remained an independent commission. In others, it split into two agen-
cies like to the U.S. Merit Systems Protection Board and the Office of Personnel
Management, one responsible for protecting employees against political inter-
ference under civil service rules and the other responsible for administering and
enforcing the chief executive’s HRM policies and practices in other executive
branch agencies. As collective bargaining and affirmative action emerged as sep-
arate personnel systems, separate agencies were often created at all levels of
government to focus on these responsibilities. Other agencies, such as a de-
partment of labor (federal, state, or local), may have additional personnel re-
sponsibilities for regulating public employee pay, benefits, and working
conditions. Often these agencies have conflicting or overlapping roles in par-
ticular HRM functions.

Another variable that affects the structure of public HR systems is the
dilemma that arises over the comparative advantages of centralization and de-
centralization. Inevitably as central civil service agencies mature, they may tend
to become larger and more specialized. This can in turn lead to inefficiencies
or delays in providing services to other agencies when the agencies find them-
selves in a dynamic environment of change where universal rules become more
a hindrance than a help to service delivery. And because these agencies have
developed their own internal personnel departments that assist agency man-
agers and link with the central personnel agency on all requisite functions, these
agencies tend over time to exert pressure on the chief executive for more au-
tonomy. The argument goes, now that civil service principles are firmly estab-
lished in the political and administrative culture, it is more efficient and more
effective to decentralize operational control to these agencies. And in periods
of limited hiring when economies of scale do not apply or in tight recruitment
markets where fast action on available and interested candidates is essential,
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pressures for decentralization increase. Under such conditions, as with the U.S.
government, the role of the central personnel agency tends to transform from
direct responsibility for personnel functions to indirect responsibility and over-
sight of agencies’ HR planning, management, and evaluation efforts. Organiza-
tional size also makes a difference. In large units, the personnel function may
be staffed by hundreds of employees or divided into divisions. In a small local
government, the functions may be carried out as part of the responsibilities of
the chief administrative officer or an assistant. And there are many possible vari-
ants within this range.

The structure of public HRM parallels private sector innovations because both
are responsive to the same changes in available technology, workforce charac-
teristics, and other contextual variables (Sampson, 1998). Public agencies may
choose to handle individual functions through specialized private companies.
This is particularly true of activities like training, pay and benefits administra-
tion, or recruitment and selection through “headhunters” or employment ser-
vices. And as public services become increasingly privatized, responsibility for
the HR activities connected with those services pass from the public employer to
the private contractor (Siegel, 2000).

Over time, the roles of HR in public agencies have evolved along with
changes in the political and administrative arenas. The primary roles have been
defending against the spoils systems, collaborating with legislative restrictions,
cooperating with management, and complying with legislative mandates. Dur-
ing the professionalism era (1883-1932), HR professionals championed merit
system principles because public HRM was generally viewed as a conflict be-
tween two systems, one evil and the other good. Public HR managers were con-
sidered responsible for safeguarding employees, applicants, and the public from
the spoils system. Doing so required knowledge of civil service policies and pro-
cedures and the courage to apply them in the face of political pressure.

During the performance era (1933-1964), HR sought to maintain efficiency
and accountability and legislators and chief executives sought to maintain bu-
reaucratic compliance through budgetary controls and position management.
Using such devices as personnel ceilings and average grade-level restrictions, it
became the role of public personnel management to control the behavior of pub-
lic managers and to help ensure compliance with legislative authority. In effect,
it was the responsibility of HR to synthesize two distinct values (bureaucratic
compliance as the operational definition of organizational efficiency and civil
service protection as the embodiment of employee rights). There was tension
between them because they were both symbiotic and conflicting. And together
with the value of bureaucratic neutrality, they supported the concept of politi-
cal responsiveness.

During the people era (1965-1979), the focus of public HRM shifted to con-
sultation as HR managers demanded flexibility and equitable reward allocation
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through such alterations to classification and pay systems as rank-in-person per-
sonnel systems, pay broadbanding, and group performance evaluation and
reward systems. This trend coincided with employee needs for appropriate
placement, development, and recognition.

In the current privatization era (starting in 1980), public HR still works con-
sultatively with agency managers and employees and with compliance agen-
cies. But its role and objectives are more contradictory. First, HR is required,
more than ever, to manage government employees and programs in compliance
with legislative and public mandates for cost control. Given the common public
and legislative presumption that the public bureaucracy is an enemy to be con-
trolled rather than a tool to be used to accomplish public policy objectives, its
authority may be diminished by legislative micromanagement, or the value of
cost control may be so dominant as to preclude concern for employee rights,
organizational efficiency, or social equity.

Second, HR may work increasingly with volunteers and community-based
nonprofit organizations that increasingly constitute the social safety net by which
the value of community responsibility is carried out. Civil service and collective
bargaining continue to be important, for many public employees (particularly
schoolteachers and administrators, police, and firefighters) are still covered by
union contracts and collective bargaining agreements. But risk management, cost
control, and management of other types of employment contracts will become
more important than ever. In this sense, substituting a calculating perspective
for an optimistic view of the joint possibilities for organizational productivity and
individual growth represents a narrowing of the public HR perspective.

Third, and somewhat paradoxically, even as this minimalist view of person-
nel management emerges, there are countervailing pressures to develop an em-
ployment relationship characterized by commitment, teamwork, and innovation.
Productivity is prized, risk taking is espoused, and variable pay systems that re-
ward individual and group performance are touted. Perhaps the key to the para-
dox is the emerging distinction between core employees (those regarded as
essential assets) and contingent workers (those regarded as replaceable costs).
Public HR success in the coming years will require the ability to develop two
divergent personnel systems, one for each type of worker in a dual labor mar-
ket system, and to maintain both at the same time despite their conflicting ob-
jectives and assumptions.

With the emergence of the partnership era (since 2002), public HR will be
increasingly expected to operate within a framework of structures, processes,
and people that are to a large extent beyond immediate control yet are part of
the collective enterprise. The ability to manage tensions will be the defining
characteristic in shaping and managing collaborative agendas that will be made
even more difficult as frequent changes in government policy and in the orga-
nizations involved in partnership affect the roles and jobs of public sector em-
ployees. Recognizing the effects that emerging structures and processes have on
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employment systems, mobilizing and capacity building will be the benchmarks
of collaborative success.

CONCLUSION

Public HRM can be viewed from several perspectives. First, it is the functions
(planning, acquisition, development, and sanction) needed to manage human re-
sources in public agencies. Second, it is the process by which a scarce resource
(public jobs) is allocated. Third, it reflects the influence of seven symbiotic and
competing values (political responsiveness, efficiency, individual rights, and so-
cial equity under the traditional progovernment model; individual accountability,
downsizing and decentralization, and community responsibility under the emer-
gent antigovernment model) over how public jobs should be allocated. Fourth, it
is the laws, rules, and regulations used to express these abstract values—person-
nel systems (political appointments, civil service, collective bargaining, and affir-
mative action in the traditional models; alternative mechanisms for providing
public services and flexible employment relationships in the emergent paradigms
of privatization and partnerships).

Public HRM comprises the functions needed to manage human resources in
public agencies. These functions are shared among political leaders, line man-
agers and supervisors, and the personnel department. Conceptually, public HRM
in the United States can be understood as a historical process whereby new sys-
tems evolve to champion emergent values, are integrated with the mix, and are
in turn supplemented—neither supplanted nor replaced—by their own succes-
sors. From a practical perspective, this means that the field of public HRM is
laden with contradictions in policy and practice resulting from often unwieldy
and unstable combinations of values and systems and fraught with the inherent
difficulties of relying on competitive and collaborative systems to achieve diverse
goals. Civil service is the predominant public HRM system because it has artic-
ulated rules and procedures for performing the whole range of HRM functions.
Other systems, though incomplete, are nonetheless legitimate and effective in-
fluences over one or more HRM functions. Although HR functions remain the
same across different systems, their organizational location and method of per-
formance differ, depending on the system and the values that underlie it.
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on the American scene. Policymakers at all levels of government in the

United States have often looked to “civil service reform” for answers when
confronted with challenging political and fiscal circumstances. Reforms have var-
ied from the relatively minor or incremental tweaks or elaborations of existing
systems to comprehensive, radical overhauls. Typically, they reflect political and
ideological trends in the environment of government and its administrative agen-
cies. Thus, for example, the Progressive Era sparked a long-term trend away from
spoils and its emphasis on partisan loyalties and responsiveness toward the neu-
tral competency norms of traditional merit systems. These earlier reforms and
those of the late twentieth century and beyond share one basic feature: they were
and are driven by interests and purposes ranging from the outright partisan to
the mostly technical. Their effects, many not anticipated, often linger long after
the values, logic, motives, and arguments on which they were based have be-
come historical footnotes. They eventually come to be seen as the root causes of
system performance “problems” that need to be addressed by other future gen-
erations of reforms.

The fact the personnel administration is a favorite target of reformers of many
sorts suggests that it is far from the boring political and technical irrelevance that
some might have us believe it is. Like it or not, “bureaucrats” and the systems
they work in and administer matter greatly at all levels of society. They exercise

ﬁ dministrative reform, including reform of the civil service, is no stranger
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the discretion needed to color both the content and the execution of government
policies. They profoundly influence how we are governed, and it is through the
personnel function that they are recruited and selected, trained and developed,
compensated, and managed. As a result, personnel management shapes the
public service in many important respects.

Observing the breadth of administrative power, Dwight Waldo more than half
a century ago raised a number of fundamental questions with implications for
personnel policy. Waldo (1948, pp. 101-102) asked, for example (the emphasis
is his):

If there is a distinct “administrative function,” what precisely is the nature of

its expertise? How should these experts be recruited; how are they to be trained;

what, precisely, is the relationship of their curriculum to their functions? Is the

expertise of the administrative class merely another example of functionalism, or

does it differ in kind from the functionalism characteristic of the civil service as

a whole? What is the relationship of the idea of civil service neutrality to these

questions?

These are not irrelevant or captious questions. They are things we are entitled
to know about our new Ruling Class.

Waves of civil service reform have proposed answers to Waldo’s penetrating
questions. But often the prescriptions offered have come with such certainty
and assurance, and such a lack of full consideration of the range of their impli-
cations, that Waldo might very well have described them as mere additions to
an ever-growing collection of “shallow and spurious answers” (1948, p. 102).

THE CONSTANTS OF CIVIL SERVICE REFORM

Since the 1950s, the list of crucial policy issues directly involving the public per-
sonnel function in the United States has lengthened considerably. It includes,
to name just a few, constitutional protections, equal employment opportunity
and affirmative action, pay equity, political activity, and labor relations. Most
recently, reform initiatives have raised basic questions related to the role of the
civil service in contemporary society, the functions of personnel offices, and the
goals of human resource management systems. Indeed, there has been a push
toward fundamental or radical reforms that challenge and seek to sweep aside
long-held core principles of traditional merit systems. Public personnel policy
and human resource management, accordingly, have become increasingly dy-
namic and complex policy arenas that operate on at least three different but al-
most always interrelated levels: ideological, political, and technical. The drivers
of civil service reform and the settings within which it takes place vary widely
from place to place and time to time, but the three constants remain.
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An Ideological Dimension or Component

An ideology may be understood as a more or less coherent system of dominant
ideas. It is expressed in the belief on the part of policymakers and their associ-
ates that a particular way of governing and handling the human resource needs
of public agencies is inherently preferable on normative grounds and will pro-
duce higher levels of efficiency than other ways of doing things. Ideologies are
action- or change-oriented and typically offer “a picture of a better . . . life for
humans—a goal culture” (Ingersoll, Matthews, and Davison, 2001, p. 5). A sim-
ple example would be the now widely held belief that privatization and con-
tracting out of most if not all public services will yield better results and lower
costs than direct provision by public agencies. This assumption is rooted in a
normative preference for the “free-market economy” and the individual “liber-
ties” that are expected to go along with its realization. In this context, the ex-
planation for government performance problems or failings boils down to a
firmly held belief that the values, structures, and processes of existing civil ser-
vice systems are contrary to those embedded in a particular belief system. This
diagnosis is then paired with a set of civil service reform prescriptions that do
conform. Implementation, by definition, solves the problems in question. Civil
service reforms grounded on ideology are seldom based solidly on credible em-
pirical evidence, and they are unlikely to be accompanied by plans for objec-
tive evaluations of outcomes.

A Political or Power-Related Component

Without exception, civil service reforms of any magnitude are intended by their
authors to build and realign the relative power of the actors and interests that
rely on governmental agencies for material and nonmaterial resources. In other
words, civil service reforms serve as vehicles to establish and defend political
actors’ standing and capacity to influence the “authoritative allocation of val-
ues.” This capacity includes the ability of elected executives and legislators to
implement their policy agendas and programs. Structural reorganizations, mod-
ifications in the authority and jurisdiction of personnel offices, and changes in
hiring and job classification systems, for example, often produce dramatic shifts
in the internal political dynamics of agencies and in the balance of power
among agencies and branches of government. Usually, there is also a symbolic
political dimension—an effort to influence and mobilize public opinion. Civil
service reforms are “sold” as needed to enhance executive leadership and ac-
countability for results and, inevitably, to allow and speed the removal of le-
gions of unresponsive, incompetent, and insulated bureaucrats who the public
is anxious to believe lurk in the shadows of all government agencies.

The political stakes connected to civil service reform are clearly illustrated
by the recent confrontation between the George W. Bush administration and
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federal labor organizations over the president’s insistence that the employees
of the new Department of Homeland Security (DHS) be afforded reduced civil
service protections and restricted collective bargaining rights. This confronta-
tion produced a deadlock in the U.S. Senate that was not resolved until the Re-
publicans reestablished control in the 2002 elections. In the starkest terms, the
president’s “win” in the contest over personnel policies for the DHS was noth-
ing less than a much wider political defeat for organized labor and its support-
ers in the U.S. Congress.

A Technical Component

A third set of reasons advanced in support of civil service reform is technical.
Civil service reforms are often designed at least in part to implement structural
and procedural changes in human resource systems that public managers, per-
sonnel specialists, and executives believe are needed to visibly increase effi-
ciency and enhance performance. These reforms center on changes in human
resource management methods, procedures, and technologies. Modernizing per-
formance evaluation systems, streamlining and decentralizing recruitment and
selection processes, and reducing the number of job classifications are common
examples of these kinds of reforms. They are the bread and butter of human re-
source professionals and specialists.

It is also commonplace, nonetheless, for civil service reforms driven by ide-
ological or political agendas to be “sold” to policymakers, interest groups, and
the public at large as technical steps needed to improve efficiency and to root
out incompetent and unresponsive bureaucrats. Whether the reforms, if imple-
mented, will actually lead to desired improvements in the operation and pro-
ductivity of public agencies or whether they may solve some problems while
creating others are usually open questions. In addition, once reform packages
are enacted and implemented by executives, technical goals often fade into the
background and become uninteresting to elected officials and powerful orga-
nized interests. Performance management schemes, particularly merit pay plans,
offer excellent examples of this process. Legislative and executive support, bud-
getary and otherwise, for technical efficiency improvements normally declines
rapidly once the underlying ideological and political goals are seen to be ac-
complished or perhaps no longer relevant to new circumstances.

RECENT REFORM INITIATIVES

Civil service reform at all levels of government in the United States, as well as in
other countries, is a context-bound enterprise driven by different and dynamic
combinations of ideological, political, and technical forces. Here, we set forth
brief illustrations drawn from recent dramatic civil service reform initiatives in
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the states of Georgia and Florida and in the federal departments of Homeland
Security and Defense.

Georgia: An Experiment in Radical Reform

During the 1990s, the reinventing government movement swept the nation and
carried with it significant implications for civil service (National Performance Re-
view, 1993; Hays and Kearney, 1997; Kearney and Hays, 1998; Kettl, Ingraham,
Sanders, and Horner, 1996; Osborne and Gaebler, 1992; Osborne and Plastrik
1997; National Commission on the State and Local Public Service, 1993). The
state of Georgia embraced much of that public personnel management reform
agenda and added a few transformations of its own design. The state signifi-
cantly altered its civil service law and public personnel management systems.
The transformation of state personnel and human resource management policies
was achieved primarily through two distinct actions.

The first undertaking was the development and implementation of a new per-
formance management system initially called GeorgiaGain™. As described else-
where (see Kellough and Nigro, 2002; Georgia Merit System, 1994), GeorgiaGain™
was developed initially in 1994 and 1995. It involved a reworking of key aspects
of the personnel management process and included a significant reduction in
the number of pay grades, an effort to make entry-level and mid-level salaries
more competitive, the establishment of a new performance appraisal system,
and a requirement for individualized employee performance plans. New job de-
scriptions that accurately reflected employee responsibilities were also to be de-
veloped. At the center of GeorgiaGain™, however, was the concept of merit pay.
Annual employee pay adjustments were to be based on individual performance
as measured through the new assessment procedure. Despite pessimistic find-
ings from academic research on the topic (Kellough and Lu, 1993; Milkovich
and Wigdor, 1991), the hope was that this new pay-for-performance system
would increase employee motivation and productivity and would ultimately lead
to more productive state agencies. The state invested heavily in training both
supervisors and nonsupervisors in the operation of the new system, but an as-
sessment conducted four years after full implementation found significant dis-
enchantment with GeorgiaGain™ among employees and managers (Kellough
and Nigro, 2002). In part, in response to these kinds of perceptions, the state
revamped the system in 2001, authorizing the payment of onetime bonuses in
addition to annual increases and other measures intended to make state com-
pensation more competitive (Georgia Merit System, 2001a, 2001b). The new ap-
proach was labeled “PerformancePLUS.” Unfortunately, the significant economic
downturn of the years immediately following this revised approach made pay
increases of any type a moot point for most Georgia state workers.

The second major transformation of Georgia personnel practices occurred
early in 1996 with passage of Act 816 by the Georgia legislature. This legisla-
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tion dramatically reformed the structure and legal framework for civil service
in Georgia, and those changes classically illustrate the type of system sought by
a number of current reform advocates. Details on the act, its implementation,
and employee impressions of its effects are addressed in several places in the
literature (see Nigro and Kellough, 2000; West, 2002; Gossett, 2002; Condrey,
2002; Lasseter, 2002; Kuykendall and Facer, 2002). In general, the reform was
intended to enhance bureaucratic responsiveness to executive leadership (the
governor and state agency heads) and to raise employee and agency productivity
by removing what were considered “cumbersome” merit system procedures and
creating an “at will” employment relationship between the state and its work-
ers. All employees hired into state civil service positions after July 1, 1996, or
promoted from one position to another after that date were placed in the “un-
classified” service, meaning that they have no property interest in their jobs and
that as a result, they are not entitled to due process in termination proceedings.
Employees who were hired into their current positions prior to July 1, 1996, re-
tained a property interest in employment and the relative security of tenure that
comes from the guarantee of due process in any adverse action. These employ-
ees comprise the state’s “classified” service. Obviously, the proportion of the
state employees in unclassified positions has been growing steadily since the
reform passed, and in early 2004 stood at approximately 70 percent of the state’s
workforce.

As was suggested by a number of influential reform groups, such as the Win-
ter Commission and the federal National Performance Review (National Com-
mission on the State and Local Public Service, 1993; Thompson, 1994; Thompson
and Radin, 1997; National Performance Review, 1993), the Georgia legislation
also called for the significant decentralization and deregulation of public per-
sonnel management. State agencies were given wide discretion and flexibility in
managing virtually all aspects of human resource policy. Agencies were free, fol-
lowing the reform, to fashion streamlined recruiting and hiring processes tailored
to their specific needs and circumstances and to establish personnel policies that
supported timely and effective responses to executive leadership and policy pri-
orities. Of course, the “at will” employment relationship permitted them to ex-
pedite adverse actions and appeals procedures. The decentralization of personnel
policy mandated by Act 816 called specifically for agencies to (1) define job
classes that are unique to the agency and set qualifications and pay ranges for
these classes; (2) allocate all agency positions to defined job classes; (3) recruit
and screen applicants for job vacancies; and (4) develop policies needed to en-
sure compliance with all applicable employment-related state and federal laws
(State of Georgia, 1996, pp. 685-686).

Act 816 was also intended “to establish in the state a system of personnel ad-
ministration which will attract, select, and retain the best employees based on
merit, free from coercive political influence, with incentives in the form of equal
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opportunities for all which will provide technically competent and loyal per-
sonnel to render impartial service to the public, and at all times to render such
service according to the dictates of ethics and morality; and which will elimi-
nate unnecessary and inefficient employees” (State of Georgia, 1996, p. 684).
These goals were enthusiastically endorsed by then Governor Zell Miller and
were enacted into law very quickly by the state legislature. In the process, no
systematic effort to assess the impact of the reforms was mandated or appar-
ently even contemplated.

The Georgia reforms, like much of the reinventing government agenda of the
1990s, reflect a clear ideological preference for market-oriented approaches to
the delivery of public services as well as a deeply rooted mistrust of, if not con-
tempt for, many of the norms associated with traditional merit systems. These
views are reflected in the creation of the pay-for-performance system, the shift
toward at-will employment for state workers and, in general, the deregulation of
the personnel processes. These approaches were adopted at face value. Advo-
cates of the reforms had no empirical evidence that the new procedures adopted
following the implementation of the reforms would lead to the selection of bet-
ter employees or the more efficient operation of state agencies. In fact, the merit
pay reform was implemented despite a significant amount of research demon-
strating that it is often quite a problematic compensation structure that may con-
tribute more to employee alienation than to motivation to work (Kellough and
Lu, 1993; Milkovich and Wigdor, 1991; Pearce, 1989; Pearce and Perry, 1983;
Perry, 1988; Perry, Petrakis, and Miller, 1989). Only one year before the state
began designing its merit pay plan, the federal government abandoned its sys-
tem after failing for over a decade to make it work effectively.

It seems obvious also that the Georgia reforms served various political pur-
poses. By placing substantially greater personnel authority in the hands of state
agencies and their directors and by removing the property interest in employ-
ment, employees were made potentially more accountable to executive author-
ity exercised through the agencies and in most instances, by extension, through
the governor’s office. In short, the reforms can be seen as a means of increasing
political influence or control over the bureaucracy. The reforms may also have
served Governor Miller’s political agenda. The changes to the personnel system
were a symbol of the governor’s effort to manage the state’s affairs more effi-
ciently and to “run the government more like a business.” It is also likely that
party politics played a part in the reform process. By coming out strongly against
the traditional system and its inefficiencies, Governor Miller, a Democrat, was
able to co-opt the position of many of his Republican rivals on this issue.

It is also true, nevertheless, that the Georgia reforms were motivated in part
by a desire to address selected technical aspects of personnel management.
Changes made to the performance appraisal process and the significant reduc-
tion in the number of pay grades in the system were reforms that have been ad-
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vocated by a number of specialists in the field. Whether these changes or the
many other more drastic measures undertaken have improved personnel man-
agement in the state and led to better government is open to question, however.
To date, no significant effort to evaluate the effects of Georgia’s radical version
of civil service reform has been undertaken by the state, and the Georgia Merit
System’s statutory mandate to conduct regular audits of the system had not
been acted on at this writing. Finally, the election of the state’s first Republican
governor since Reconstruction in 2002 underscores long-standing concerns
about the reform’s potential to unleash widespread patronage hiring and firing
in the now largely deregulated and decentralized state personnel system.

Service First; Radical Reform in Florida

Florida has been in the national headlines rather consistently over the past sev-
eral years. The presidential election recount debacle that ended up in the U.S.
Supreme Court may be the most dramatic example, but the state’s large and
growing population (up almost 25 percent during the 1990s), racial and ethnic
diversity, complex and changing economy, and public policy challenges rang-
ing from environmental protection efforts to Cuban refugees make Florida an
important place to watch for insights about reform initiatives and their conse-
quences. What happens in Florida may tell us something about what is likely
to happen elsewhere sometime in the not-too-distant future. Like its neighbor
Georgia, Florida had, by the end of the 1990s, turned away from a very signifi-
cant but incremental and largely technical approach to civil service reform in
favor of an ideologically driven and highly partisan campaign to demolish tra-
ditional civil service and to replace it with a radically different model called Ser-
vice First. This legislation took effect on July 1, 2001.

Service First offers many of the now standard elements of recent civil service
reforms. Like their counterparts in other states and on the national level, these
changes were justified on the grounds that they would do much to overcome
the technical limitations of what some observers saw as long out-of-date and
inadequate civil service (merit) systems and, in so doing, would promote the
much higher levels of administrative efficiency and effectiveness required of
today’s governments. Accordingly, the Florida reforms enacted included all of
the following elements (Walters, 2002, pp, 30-38):

e Structural decentralization and delegations of many human resource
functions to state agencies

¢ Broad grants of discretion to agencies in areas like recruitment, selec-
tion, hiring, and promotions

¢ Broadbanding of job classification and pay systems

¢ Individual and group performance bonuses
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¢ Streamlined dismissal, grievance, and appeals procedures
¢ Contracting out of some human resource functions

e Pay for performance or merit pay

The Florida reform removes from civil or classified service and places in the
selected exempt service all of the state’s supervisory personnel (some 16,000
out of a total of about 120,000 workers). Those in the selected exempt service
serve “at will.” In other words, they have no property interest in employment
and no guarantee of due process in adverse actions. In addition, effective July
1, 2001, the new law eliminated the concept of seniority in human resource
management and policy for all state employees except police, firefighters, and
nurses. In practice, this means that agencies administering reductions in force
and downsizing programs may at their own discretion separate or transfer in-
dividuals with the most seniority first. In the selected exempt service, there is
no right to appeal layoffs and reorganizations. Other state employees, those still
in the classified service, enjoy procedural protections set in negotiated labor
contracts and they may also appeal adverse actions using a process involving
agency heads, the Public Employee Relations Commission (PERC), and a dis-
trict court of appeals. For the selected exempt service, there is no right whatso-
ever to appeal adverse actions (Walters, 2002; Bowman, West, and Gertz,
forthcoming).

The ideological and political forces driving reform in Florida, like those in Geor-
gia, are clearly reflected in Service First. First and foremost, Service First embod-
ied a strong belief in and preference for a market-oriented or private sector model
for personnel management in Florida’s state government. The interests backing
Service First were for the most part advocates of a small, tightly controlled state
government that fostered private enterprise and was under the direct control of
the governor and appointed state agency heads. As such, it is the direct result of
the efforts of a coalition of business and tax-cutting interests working hand in
hand with conservative elected officials led by Governor Jeb Bush (Bowman,
West, and Gertz, forthcoming). Key actors were the Florida Council of 100, a
group composed of influential businesspersons, and Florida TaxWatch, a policy
research organization financed by Florida businesses. Bush worked with these
groups to publish in 2000 a report titled Modernizing Florida’s Civil Service Sys-
tem: Moving from Protection to Performance (Florida Council of 100, 2000). In this
report, Florida TaxWatch described the state’s civil service as not having kept pace
with management-centered human resource practices in the private sector. State
employees’ property and seniority rights were singled out for harsh criticism and
described as major causes of inefficiency and resistance of executive leadership
in state government.

Initially, Governor Bush sought reform legislation that would have placed all
employees in an “at will” status, but this comprehensive coverage was beaten
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back by organized labor (American Federation of State, County, and Municipal
Employees (AFSCME)) in the state senate. Support for the governor in the pre-
vious election appeared to be a factor in the exclusion of two police and one
nurses’ organization from coverage. On the seniority issue, the governor’s coali-
tion emerged with a complete victory; all state employees—except police, fire-
fighters, and nurses—lost all seniority rights when Service First took effect on
July 1, 2001. Overall, after a series of court challenges mounted by AFSCME
ended with the Florida Supreme Court’s ruling that the provisions of Service
First were not negotiable, most if not all of the Council of 100’s agenda was ac-
complished (Walters, 2002).

As one observer put it, “The Florida reform efforts have essentially been as
effective as the abolitionist approach in . . . Georgia: Florida now has a civil ser-
vice system that arguably exists in name only” (Walters, 2002, p. 31). Control
over key day-to-day human resource processes of the state of Florida is now for
all practical purposes entirely in the hands of the governor and his agency
heads. There may be an effort to expand the reform’s at-will coverage to all state
employees in the future, but this is uncertain and may depend on the public’s
sense of how well Service First has worked. With regard to the promised im-
provements in administrative efficiency, performance, and responsiveness, only
time will tell if Service First has achieved its objectives and if the costs in terms
of employee protections have been worthwhile.

Federal Reform After 9/11: Personnel Politics
and the Departments of Homeland Security and Defense

The terrorist attacks on the United States that occurred on September 11, 2001,
brought significant changes to American government and public policy. Airport
baggage screeners were federalized, law enforcement authorities were given
broad new grants of authority, and federal agencies involved in public safety
and security matters were substantially reorganized. The chief mechanism by
which that reorganization occurred was the Homeland Security Act of 2002. The
act transferred twenty-two domestic federal agencies and 170,000 employees
with responsibility for disparate aspects of national security into the newly es-
tablished Department of Homeland Security (DHS). Among those agencies were
the Coast Guard, the Boarder Patrol, the Customs Service, the Immigration and
Naturalization Service, and the Transportation Security Agency. The law repre-
sented the largest reorganization of federal agencies involved in national secu-
rity since President Truman established the Department of Defense. Improbably,
a major obstacle to ultimate passage of the legislation was the president’s de-
sire to impose a “reformed” personnel system on the new department. On na-
tional security grounds, the Bush administration sought significant personnel
“flexibilities” in line with the types of reforms that had been implemented in
states such as Georgia and Florida and limitations on opportunities for collective
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bargaining for employees transferred from other agencies. Responding to their
labor union constituencies, most Democrats opposed these changes, and the
legislation stalled until after the midterm election and the shift to Republican
control of the Senate. The bill was ultimately passed on November 25, 2002.

With respect to personnel policy, the Homeland Security Act gave the ad-
ministration a very broad grant of authority for reform. The act amended Title
S of the U.S. Code, which covers federal civilian personnel matters, by specify-
ing that the secretary for homeland security and the director of the Office of Per-
sonnel Management (OPM) could at their discretion establish a new personnel
system for the department. The law required that the system established must
be “flexible” and “contemporary.” It also prohibited modification of specified
merit principles associated with hiring and required maintenance of the con-
cept of equal pay for equal work, the protection of whistleblowers, and adher-
ence to equal employment opportunity laws. Departmental employees were also
assured of their right to collective bargaining through their labor organizations,
but the law specified that that right was subject to exclusions or limitations per-
mitting the removal of collective bargaining rights for any employees deemed
to be involved in matters of intelligence collection, counterintelligence, or in-
vestigative work in the battle against terrorism. Other than those restrictions,
the secretary and the director were given a free hand to reshape human resource
policies for the new department, provided that the new system was developed
in collaboration with representatives of the department’s employees.

In April 2003, a human resource design team was established, consisting of
officials from the new department, the OPM, and ten representatives from three
federal unions representing departmental employees. The job for the team was
to develop proposals for the new personnel policies in six core areas: classifica-
tion, compensation, adverse actions, appeals, labor relations, and performance
management (Clarke, 2003). The design team consulted with representatives
from a variety of federal agencies, state and local governments, and private or-
ganizations and reviewed publications addressing public personnel management
issues (General Accounting Office, 2003). A long list of alternative proposals for
personnel policy in the areas specified was developed by the fall of 2003. The
list included options that ranged from maintenance of current practices to sig-
nificant departures from traditional civil service procedures (Zeller, 2003; U.S.
Department of Homeland Security and Office of Personnel Management, 2003).
Final decisions on the nature of the new system were developed, and proposed
regulations were published in the Federal Register in February 2004 (“Depart-
ment,” 2004).

The proposed new rules for the Department of Homeland Security personnel
system called for abandonment of the government’s general schedule pay struc-
ture and establishment of an alternative arrangement for job evaluation and pay
administration (“Department,” 2004). The new structure would be built by
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grouping jobs into broad occupational categories based on the type of work and
skills needed on the job. A pay system known as broadbanding would then be
developed, with broad salary bands to correspond to work at specific levels (des-
ignated “entry or developmental,” “full performance,” “senior expert,” and “su-
pervisory”). Individual pay adjustments within each band would consist of
market-related adjustments, locality pay supplements, and annual performance-
based pay increases. The regulations relax the requirement that managers de-
velop specific written performance standards for each employee at the beginning
of an annual performance appraisal period and allow managers to communicate
expectations through a variety of other mechanisms including the use of direc-
tives or specific assignments. In the performance appraisal process, the regula-
tions simply require a minimum of three performance standards: “unacceptable,”
“fully acceptable,” and “above fully acceptable.” The results of the individual
performance appraisal are to be used to determine annual performance-based or
merit pay increases in salary.

Greater flexibility in collective bargaining is also outlined in the proposed
new rules (“Department,” 2004). For example, oversight of the bargaining pro-
cess and the adjudication of disputes involving such issues as bargaining unit
determination, unfair labor practices, bargaining impasses, and issues of nego-
tiability are to be handled by a “Homeland Security Labor Relations Board”
rather than through the fully independent Federal Labor Relations Authority
(FLRA). The Homeland Security Board is to work from a position sensitive to
the department’s mission and goals while remaining fair and retaining a degree
of independence. The board will not report to the secretary of homeland secu-
rity. Also, its three members, one of whom will come from the FLRA, will be
appointed to fixed terms and subject to removal only for inefficiency, neglect of
duty, or malfeasance in office. The scope of bargaining, which is already quite
limited for federal employees, is to be further restricted. Items not subject to ne-
gotiation include a number of managerial concerns, such as the number and
types of employees in a given unit, the methods and means employees use to
perform work, and management’s right to determine mission, organization,
budget, and internal security practices. The department’s right to hire, assign,
and direct employees is also shielded from negotiation. Management retains the
right to take any action in any of these areas without advance notice given to a
union and without bargaining. In addition, the departmental secretary is granted
authority to disapprove any collective bargaining provision whenever he or she
determines that it is contrary to law, regulation, or management rights.

Adverse actions, including removals, suspensions, demotions, and reductions
in pay, are also addressed in the proposed regulations (“Department,” 2004).
First, a one- to two-year “initial service period” or probationary period is re-
quired for all employees upon appointment to the department, but prior federal
service would count toward that requirement for employees transferred from

» «
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other agencies. During this period, which is longer than typically used elsewhere
in the federal service, employees will not possess a property interest in their
jobs and will be subject to discipline and removal with relative ease. Once the
initial service period is completed, employees are subject to new adverse action
procedures that provide for a shorter advanced notice period of fifteen days and
a reduced period of only five days during which an employee may respond to
allegations of misconduct. The secretary is also given authority to identify of-
fenses that have a “direct and substantial” impact on the department and for
which the penalty will be mandatory removal from federal service. In these
cases, advance notice of five days is all that is required, and employees charged
must respond within five days. In all cases, employees are entitled to a written
decision, but the burden of proof on the department is substantially reduced
from past practices and requires only that the department establish a “factual
basis for the adverse action and a connection between the action and a legiti-
mate Departmental interest.” The factual basis may rest merely on “substantial
evidence” rather than “a preponderance of the evidence.” In addition, a single
process for adverse action is mandated for problems of poor performance and
problems of employee misconduct. The requirement for a formal period of sixty
to ninety days for poor performers to have a chance to improve performance
prior to adverse action is eliminated.

Common adverse actions may be appealed to the U.S. Merit Systems Protec-
tion Board (MSPB), but new standards for the MSPB to apply in any review are
established to ensure that the department’s critical homeland security mission is
accommodated in the appeal process, and restrictions are placed on the MSPB’s
ability to alter penalties imposed (“Department,” 2004). Mandatory removals
may be appealed either directly to the federal judicial system or the MSPB, with
a deferential standard of review to be employed by the MSPB and a decision
from that agency required within twenty days.

Whether such changes are necessary to allow effective management of the
DHS is an interesting and perhaps unanswerable question. In the days imme-
diately following publication of the department’s proposed regulations, Senator
Susan Collins of Maine, the chair of the Senate Governmental Affairs Commit-
tee, expressed concern over the reduced burden of proof on the department in
adverse action proceedings and the restrictions placed on the MSPB in the ap-
peals process but otherwise praised the proposals (Zeller, 2004). The General
Accounting Office also weighed in on the proposed new rules just five days after
they were announced. In testimony before subcommittees of the Senate Com-
mittee on Governmental Affairs and the House Committee on Government Re-
form, Comptroller General David M. Walker was generally supportive of the
proposed new personnel system but called for the identification of “core com-
petencies” as part of the performance appraisal process, urged caution in the
specification of mandatory removal offenses, and expressed concern that em-
ployees continue to be involved in a “meaningful manner” in departmental af-
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fairs despite the reduction in the scope of collective bargaining (General Ac-
counting Office, 2004). Walker also noted that the expense of implementing the
new system was estimated to be $110 million and called for continuous evalu-
ation of the system and its implementation to allow for adjustments to be made
as elements are put into place.

While alternative approaches to personnel policy in the DHS were being for-
mulated, legislation seeking similar flexibility for the personnel system govern-
ing civilian employees of the Department of Defense was also moving through
Congress. The bill, which was passed in November 2003, amended Title 5 by
establishing the Department of Defense National Security Personnel System. As
in the Department of Homeland Security, the Defense Department bill gave the
departmental secretary and the OPM director joint authority to establish a com-
pletely new system subject only to specified restrictions prohibiting the elimi-
nation of core merit principles and equal employment opportunity concepts.
Specified defense research laboratories that had already engaged in broad per-
sonnel reform under demonstration project authority granted by the OPM were
excluded from coverage of the law. The defense department system was to be
“flexible” and “contemporary,” as was the case in the DHS. Significantly, the
Defense Department bill also specifically called for the establishment of a new
performance management process that would include a pay-for-performance
system linking individual pay to performance.

The National Security Personnel System of the Department of Defense (DOD)
was to be developed through a collaborative process much like that used in the
case of the DHS, but it appears that experience gleaned during the development
of DHS proposals enabled the development of proposals for the new human re-
sources system for the Defense Department to proceed more rapidly than those
for Homeland Security. In early February 2004, the DOD released its proposals
for the new system of labor relations as a way of beginning the “collaborative”
process. The proposals called for the removal of the department from coverage
of Chapter 71 of Title 5, which governs federal labor relations; the elimination
of oversight by the Federal Labor Relations Authority of the process of collec-
tive bargaining in the DOD; and the establishment of the Defense Labor Rela-
tions Board to make final decisions on labor issues. The department argued that
this would allow a better balance of the DOD’s national security mission with
employee and union rights. Employees in supervisory, management, or confi-
dential positions, and, more significantly, employees performing intelligence,
counterintelligence, investigative, or security work that affects DOD physical,
personnel, or informational security were prohibited from bargaining. Attorneys,
human resource workers, and employees hired on term-limited assignments
would also be prohibited from union activity. In addition, the current relatively
restrictive scope of bargaining was to be maintained, and a broad grant of man-
agement rights, including rights to set all policies regarding pay, was endorsed,
along with the right of DOD managers to waive collective bargaining during
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emergencies or for national security reasons. Defense employees would also be
prohibited from attending to union business during their working hours.

Defense employee unions objected vigorously to the department’s proposals,
arguing that they will seriously undermine labor relations. Representatives from
the unions were to submit their own proposals by the end of February 2004. At
a hearing on the department’s proposals held on February 11 by the U.S. House
of Representatives’ Subcommittee on Government Reform, Ronald Sanders, the
OPM'’s associate director for human resource management, testified that the OPM
did not assist the Defense Department in developing its proposals but that the
agency would become more involved in the design of the new human resource
system for the DOD in the near future (McGlinchey, 2004). By the end of the year
2004, the new personnel policies were expected to be largely in place.

It is clear that in the Department of Homeland Security and the Department
of Defense, personnel reform is being driven in part by an ideological and po-
litical orientation enamored of practices characteristic of the private sector
where managers typically have greater discretion than their counterparts in the
public service. This view is reflected in the new flexibilities regarding job clas-
sification and pay, the limitations placed on collective bargaining, and the
streamlined disciplinary procedures. However, certain core features of traditional
civil service are retained. For example, employees are entitled to procedural due
process prior to removal or other adverse action. The right to collective bar-
gaining is also retained, although it is significantly limited. This approach stands
in sharp contrast to the state of Georgia, where all employees will eventually
serve at will and there is no collective bargaining. In the case of Florida, a major
difference is that for all managers in that state, the employment relationship is
at will and there are no seniority rights for any employees. In some respects,
then, it would appear that federal reforms could have gone further, and perhaps,
as in Florida, they would have had it been politically feasible. In any event, the
new systems designed for the Department of Homeland Security and the De-
partment of Defense may, for better or worse, provide a blueprint for other fed-
eral agencies and state and local government jurisdictions to follow.

CONCLUSION

As Florida and Georgia go, so goes the nation? In matters of civil service, they
have certainly taken the lead and have thus provided excellent examples of how
ideological perspectives, political interests, and technical needs may come to-
gether to drive radical reform agendas. Will they provide a model or models for
reformers in other state governments? In all likelihood, most states will continue
their current patterns of significant incremental reforms (decentralization, dereg-
ulation, improved performance management systems) focused on bringing per-
sonnel policies and practices into line with “state of the art” thinking about how
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to achieve higher productivity and better executive leadership. Ideology and pol-
itics, though less powerfully expressed and less dramatic in their impact, will
remain important factors in these states’ reforms. It is also worth noting that
Georgia and Florida are in the very early stages of their experiences with radical
reform, and the future may bring moderating changes or outright retreats from
their current postures.

The George W. Bush administration’s aggressive foray into the arena of civil
service reform is only in its early formative stages, and time will tell if it has any
lasting effects on the government’s capacity to protect the homeland. What is
clear, of course, is that the battle over personnel policy for the Department of
Homeland Security, particularly that relating to collective negotiations, opened a
very large window onto the ideological, political, and technical dynamics of fed-
eral civil service reform. The upcoming efforts to translate the legislation into op-
erating rules and regulations promise to be equally interesting as the contending
parties clash over the details of personnel administration at the DHS and the DOD.

If nothing else, the latest round of federal civil service reform underscores
the disappearance of anything resembling a single federal personnel system and
the accelerating emergence of many federal personnel systems at the agency
level. The Bush administration has done nothing to stem that tide. It has, in fact,
treated it as the appropriate way to deal with federal personnel policy and re-
form. Federal civil service reform in this environment is likely to consist of many
agency-level reforms, some of which may be radical in the terms discussed here.
Under these conditions, the disintegration of federal personnel will continue,
and in the end, the last remnants of the central structure that began to build
with the Pendleton Act and began to come down with the Civil Service Reform
Act will pass from the scene. In a sense, unlike Georgia and Florida, where rad-
ical reform came quickly and violently, the federal civil service has been un-
dergoing a process of slow-motion radical reform for the past forty years.
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Cz0 CHAPTER FOUR RO

State Civil Service Systems

Keon S. Chi

ollowing the terrorist attacks of September 11, 2001, most states had to im-

plement various cutback management strategies to deal with one of the worst

fiscal crises they had faced in history. Their strategies included, but were not
limited to, traditional methods of cost savings such as workforce reduction, re-
organization of selected state agencies, and privatization. According to a survey
of selected agencies in the fifty states conducted by the Council of State Govern-
ments (CSG) in 2002 and 2003, most states laid off “nonessential” employees,
ranging from several hundred to several thousand; froze the hiring of new em-
ployees; and reduced, temporarily or permanently, the number of government po-
sitions, all in an effort to save money (Chi, Arnold, and Perkins, 2003b). In 2003,
reorganization was the most frequently mentioned management cutback tool in
gubernatorial state-of-the-state addresses. On another front, several states relaxed
constitutional or statutory restrictions on privatization, thus affecting state jobs.
In recent years, contracting out or outsourcing state services and programs has
become a routine cost-saving approach among state agencies and is likely to con-
tinue despite resistance by state employee associations and unions (Chi, Arnold,
and Perkins, 2003a).

That state policymakers tended to rely on reducing state workforces to cope
with budget shortfalls, often on an ad hoc basis, was not unusual. They also
turned attention to their civil service system to find ways to improve public
management and administration on a longer-term basis. In many states, out-
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dated civil service systems have been blamed for the ineffectiveness and inef-
ficiency of state management as well as inflexibility and outmoded modi
operandi of administrators. Some states have succeeded in reforming their civil
service systems; others, though having implemented innovative reform initia-
tives, have not succeeded due in part to the complexity of the systems and state
internal politics.

The literature on specific areas of state human resource management is ex-
tensive, but it is difficult to obtain information on general trends in civil service
systems in the states. Today, state policymakers and researchers are asking,
What are states doing with their civil service systems during the present era of
austerity and retrenchment? Based primarily on national survey data and state
government reports, this chapter describes recent trends in state civil service
systems in three areas: structures and functions of civil service commissions
and personnel agencies, civil service reform efforts, and workforce planning for
the future. The chapter is also designed to fill a gap between academic or the-
oretical analyses of human resource management and practitioners’ perspec-
tives and operations of state personnel administration.

CIVIL SERVICE COMMISSIONS AND PERSONNEL AGENCIES

States” human resources are managed by two or more central state agencies. In
most states, executive personnel agencies work in collaboration with independent
civil service commissions or boards. Such commissions are established by con-
stitutional provisions in fifteen states and by statutory provisions in other states.
Although commissioners are normally appointed to five- to ten-year terms by the
governor, subject to senate confirmation, their authorities and functions vary. In
Georgia, the State Personnel Board provides policy directions for a state merit sys-
tem of personnel administration. In Louisiana, the State Civil Service Commis-
sion serves as an impartial review board that enacts and adjudicates civil service
rules to regulate state personnel activities and hears appeals from state employ-
ees. New Jersey’s Civil Service Commission appoints a state personnel director to
implement its decisions. And the New York State Civil Service Commission adopts
and modifies rules governing a wide range of state civil service matters and han-
dles appeals on such matters as examination qualifications and ratings, position
classifications, pay grade determination, and disciplinary actions.

Central personnel agencies in the executive branch of state governments also
vary in their legal basis, structure, method of appointing agency directors, and
reporting procedures. Eleven states established their personnel agencies based
on constitutional provisions; most of the other states established such agencies
through statutory provisions. Pennsylvania’s agency was created by an executive
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order. However, all states but one (Texas) maintain a central personnel agency.
Some states, like California, have two primary personnel agencies. Half of the
states maintain a separate, independent personnel agency, while the other half
have their personnel unit within a larger umbrella agency. Personnel agency di-
rectors are appointed by the governor in twenty-four states, by a personnel board
in five states, and by a department head in fifteen states. Top personnel ex-
ecutives in the rest of the states are appointed by some other executive, such as
the auditor, secretary of administration and finance, or management or budget
director.

Many states have restructured their personnel agencies over the years. In
2003, for example, lowa’s Department of Personnel was merged into the De-
partment of Administrative Services along with General Services, Information
Technology, and Accounting. A unit called Human Resource Enterprise within
the department is now responsible for personnel management. Wisconsin’s for-
mer Department of Employment Relations was replaced in 2003 by the new Of-
fice of State Employment Relations as a result of the governor’s effort to
streamline state government. Table 4.1 shows the many names currently used
by central personnel agencies, and these differences in nomenclature appear to
reflect organizational variations as well. No two state personnel agency struc-
tures are alike. Although a majority of states have kept the same personnel
agency names over the years, several states have recently changed their per-
sonnel agency name, some by replacing the term personnel with human re-
sources. Until 1990, for example, only three states used the term human
resources. By 1995, six states had adopted it; by 2003, a dozen states were using
the term human resources for their personnel agencies. Perhaps the new label
reflects more employee-focused functions of these agencies.

Table 4.1. State Personnel Agencies.

State Personnel Agency

Alabama State Personnel Department

Alaska Division of Personnel

Arizona Human Resources Division

Arkansas Office of Personnel Management

California State Personnel Board; Department of Personnel Administration
Colorado Department of Personnel

Connecticut Department of Administrative Services
Delaware State Personnel Office

Florida Human Resource Management

Georgia State Merit System

Hawaii Department of Human Resource Development

Idaho Division of Human Resources
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Table 4.1. State Personnel Agencies, Cont'd.

State Personnel Agency

Illinois Bureau of Personnel

Indiana State Personnel Department

Iowa Department of Administrative Services
Kansas Division of Personnel Services
Kentucky Personnel Cabinet

Louisiana Department of State Civil Service
Maine Bureau of Human Resources
Maryland Office of Personnel Services and Benefits
Massachusetts Human Resources Division
Michigan Department of Civil Service
Minnesota Department of Employee Relations
Mississippi State Personnel Board

Missouri Division of Personnel

Montana State Personnel Division

Nebraska State Personnel Division

Nevada Department of Personnel

New Hampshire Division of Personnel

New Jersey Department of Personnel

New Mexico State Personnel Office

New York Department of Civil Service

North Carolina
North Dakota
Ohio
Oklahoma
Oregon
Pennsylvania
Rhode Island
South Carolina
South Dakota
Tennessee
Texas

Utah

Vermont
Virginia
Washington
West Virginia
Wisconsin
Wyoming

Office of State Personnel

Central Personnel Division

Division of Human Resources

Office of Personnel Management

Human Resource Services Division

Office of Human Resources

Office of Personnel Administration

Office of Human Resources

Bureau of Personnel

Department of Personnel

(No central agency)

Department of Human Resource Management
Department of Personnel

Department of Human Resource Management
Department of Personnel

Division of Personnel

Office of State Employee Relations

Human Resources Division

Sources: National Association of State Personnel Executives, 2003; Chi, 2004.
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Despite various agency names, the major functions of state personnel ad-
ministration are very much the same from state to state. These functions include
merit testing, employee qualifications, human resource management informa-
tion systems, classification, position allocation, compensation, recruitment, se-
lection, performance systems, position audits, promotion, employee assistance
and counseling, training, employee health and welfare programs, affirmative ac-
tion, labor and employee relations, collective bargaining, grievances and ap-
peals, alternative dispute resolution, retirement, incentive and productivity
programs, workers’ compensation, drug testing, and budget recommendations
to the legislature.

Today, fewer state personnel executives are appointed by or report to the gov-
ernor than in the past. Heads of state personnel agencies in twenty-six states are
currently governor-appointed, compared to thirty-three in 1986. Thirty-nine direc-
tors reported directly to the governor two decades ago, and that number decreased
to twenty-five in 1996. Meanwhile, the number of personnel executives appointed
by an umbrella agency head or a personnel board has increased. The implication
is that governors tend to have less direct control over state personnel administra-
tion than in the past, and therefore it has become more complicated for personnel
agency directors to remedy weaknesses in civil service systems unless they have
support from the upper-level department heads to whom they report. Changing
the way state personnel administrative agencies work is also complicated. In a ma-
jority of states, personnel administration cannot be changed by executive actions
alone. Because statutes are the legal basis of personnel agencies in most states,
legislative commitment and support are necessary for agency reform.

In addition, it is important to note that although central personnel agencies
perform the largest role in personnel management, other agencies also have sig-
nificant duties involving the state workforce. In Arizona, for example, although
the majority of agencies are subject to the jurisdiction of the Arizona Department
of Administration’s Human Resources System, there are twenty-three agencies
that are not included in this system. These twenty-three agencies have been in-
formally grouped into eleven separate human resource systems. Each of these
systems develops its own employment, compensation, attendance, leave, and
employee relations policies and procedures. In California, the personnel man-
agement bureaucracy consists of not only the State Personnel Board and the De-
partment of Personnel Administration but also nine other agencies: the Public
Employment Relations Board (union and labor practice), Department of Fair Em-
ployment and Housing (discrimination practices), Office of Administrative Law
(personnel rules), Department of General Services (contracts for personnel ser-
vices), Department of Finance (personnel budget), State Compensation Insur-
ance Fund (employee insurance benefits), Public Employees’ Retirement System
(health benefit plans), State Board of Control (work assignments), and State Con-
troller (payroll and personnel information system).
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Finally, the debate over centralization and decentralization in state person-
nel administration continues. Nearly every state has decentralized at least some
of its central personnel functions. But the real debate is not around the ques-
tion of whether decentralization in general is desirable or not or whether a spe-
cific state should have a more decentralized personnel system. Rather, the
debate appears to be around questions such as, How extensive should decen-
tralization be? What elements of the civil service system should be consistent
across state agencies? What issues should be up to individual line agencies to
determine? What should the role of the central personnel agency be in a de-
centralized system? In several states, the central agency plays a facilitator’s role,
consulting with agencies, assisting them in developing agency policies and pro-
grams, providing training and technical assistance, and performing a statewide
oversight function.

CIVIL SERVICE REFORM

Civil service systems as we know them today did not exist in any of the states be-
fore the Pendleton Act of 1883 became effective in the federal government. New
York was the first to adopt a civil service system at the state level. In the Empire
State, Everett P. Wheeler, who helped draft the civil service act for the federal gov-
ernment, also drafted a merit system for New York. An influential legislator,
Theodore Roosevelt, moved civil service legislation through both houses of the
state legislature, and the reform-minded governor, Grover Cleveland, signed it into
law in 1883. Massachusetts enacted its civil service law a year later, and other
states followed by adopting the merit system in ensuing years; however, all these
civil service systems have undergone continual change ever since.

In the 1970s, for example, more than half the states were involved in civil
service reform. Major reasons for reform efforts included poor or weak person-
nel administrative practices that had not kept pace with governmental growth;
a need to update antiquated statutes governing civil service systems; the emer-
gence of unionism and collective bargaining; the increased demand of govern-
ment employees for a clear definition of their status with respect to pay,
benefits, and working conditions; the demand by the public to decrease the cost
of services in government; and the impetus of civil service reform at the federal
level. Progressive state policymakers generally agreed that state civil service sys-
tems were in need of radical reform to improve the productivity of state gov-
ernment (Cooke and Hammond, 1980).

During the late 1980s, states continued to initiate civil service reform projects.
One survey conducted by the National Association of State Personnel Execu-
tives (NASPE) in 1992 (published in 1993) showed as many as thirty-five states
were involved in some form of civil service reform. As for the rationale behind
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their efforts, these states cited the need to change rules, regulations, and poli-
cies to meet executive leadership needs and to implement quality management
initiatives. The NASPE survey identified governors and personnel agency exec-
utives as the main forces behind the reform initiatives in most states, but sev-
eral states indicated that other executive agencies and personnel agency
customers were driving the reform efforts as well. Comprehensive or “whole-
sale” civil service reform was undertaken by a few states, while incremental re-
forms focusing on selected areas of civil service systems were implemented by
many other states, typically over a period of several years. Classification, com-
pensation, and performance evaluation were the main targets for reform in most
states, followed by merit testing, employee benefits, selection procedures, in-
centive and productivity programs, retirement methods, and training. Another
survey by NASPE conducted and published in 1996 showed that state person-
nel agencies were involved in reform activities in very much the same functional
areas as in 1992.

Mostly recently, between 1998 and 2003, according to a survey of state per-
sonnel executives on state civil service reform conducted by the CSG in 2003
comprehensive civil service reform proposals were initiated or implemented in
ten states. In addition, during the same period, more than half the states im-
plemented or were completing partial or incremental civil service reform
projects in key personnel administration areas, including classification, perfor-
mance evaluation, and recruitment. As in the previous decades, states continue
to reform their civil service systems to meet changing work environments and
new expectations and demands. Recent civil service reform initiatives, like the
many previous personnel reform projects, vary from state to state. One can take
a snapshot of civil service reform efforts in the states by highlighting a few
states with reform measures.

In Colorado, the Governor’s Commission on Civil Service Reform in 2003
submitted a comprehensive civil service reform proposal, addressing a wide
range of issues, including the rule of three and restructuring personnel boards.

Delaware’s reform measures, which were under consideration by the Merit
Employee Relations Board in 2003 and 2004, were designed to simplify and
streamline the state’s merit rules, addressing issues such as sexual orientation,
pay range, and the use of the term human resources instead of personnel.

Since 2001, Florida has been implementing a number of civil service reform
measures, including movement of career service employees to the selected ex-
empt service, prohibition of bumping, causes of suspension, discipline, recruit-
ment by agency directors, leave payments, and employee performance evaluation
and broadbanding.

Georgia passed a law in 1996 to make all new hires at-will employees, hop-
ing that state workers can be more responsive and agency managers can have
more flexibility in hiring, promotion, and terminations. However, employees
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hired under the previous merit system continue to have civil service protections.
Under the new law, agency directors are now responsible for several functions
that the merit system agency had performed, such as screening job applicants.

Iowa’s Department of Personnel was merged into the Department of Admin-
istrative Services in 2003. Human resource functions are now performed by a
unit within the Department of Administrative Services.

Although there were no legal mandates or citizen review recommendations
to mandate changes, the Michigan Department of Civil Service has undergone
changes in virtually all areas of its responsibility in recent years, including clas-
sification and compensation and performance evaluation.

The New York Department of Civil Service transformed the state’s 120-year-
old civil service system “from an inflexible relic of declining relevance into a
dynamic and progressive practitioner of quality merit system and human re-
source management”(New York State Civil Service Commission, 1998). New
York was recently recognized for this achievement by the National Public Em-
ployees’ Roundtable and the National Governors Association.

Oklahoma’s Classification and Compensation Act of 1999 consolidated more
than 1,400 job classifications into approximately 370 job families. The old
thirteen-step salary schedule was replaced with wide salary bands; agencies
were given flexibility over pay within appropriate salary bands.

Washington’s state legislature enacted the Personnel System Reform Act of
2002, calling for sweeping changes to the state’s civil service system. In addi-
tion to a radical change in the classification system, the act expanded the scope
of collective bargaining to be negotiated by the governor’s office. Under the new
reform plan, the Public Employment Relations Commission administers collec-
tive bargaining agreements. The Personnel Appeals Board is abolished, and the
role of the Personnel Resource Board has changed.

Why do states need to reform their civil service systems? What are they try-
ing to change? There are no simple answers. One way to answer these ques-
tions might be to examine criticisms of the existing systems and highlight reform
proposals or recommendations prepared by civil service study commissions. For
example, a 1995 study by the Little Hoover Commission in California found that
the state’s civil service system was “antiquated and duplicative.” The study cited
“oversight overkill,” “turf cold wars,” and “regulations crafted to circumvent
over regulation” and noted that such “structural problems create inefficiency
and reduce accountability. Statutory restrictions make it hard to find the right
person for the job, to discipline and reward, to promote and dismiss. And ten-
sions between labor and management undermine efforts to collaboratively strive
for improvement” (p. 62). To rectify weaknesses of the existing system, the com-
mission recommended elimination of the State Personnel Board and assigning
oversight of personnel management and central leadership to the Department
of Personnel Administration to avoid overlap and conflict between the personnel
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agencies; elimination of review by the Office of Administrative Law of rules,
regulations, and negotiated agreements on personnel administration; allowing
the Department of Personnel Administration to delegate to individual depart-
ments more authority over classification, selection, discipline, compensation,
and layoff procedures; expanding the Career Executive Assignment program to
include all managers and supervisors; enacting legislation to implement the ne-
gotiated solution as the sole venue for resolving major disputes; and eliminat-
ing the presumption of permanent tenure and automatic pay raises and to link
salary adjustments to performance (Little Hoover Commission, 1995).

In Pennsylvania, a legislative committee found that executive agency man-
agers often had little or no choice in hiring their employees, the civil service
system was “duplicative and unnecessarily complex,” and employee appeal de-
cisions were excessively slow. The Pennsylvania Legislative Budget and Finance
Committee’s study (1998) called for a fundamental reform by establishing the
Office of Administration to administer the personnel system more effectively;
replacing the State Civil Service Commission with an independent quasi-
judicial merit system hearing board; adopting a single merit-based personnel
system covering virtually all nonpolicymaking employees under the governor’s
personnel control; merging the civil service and non-civil service systems into
one merit-based system that removes the distinction between non-civil service
and civil service jobs; allowing agency managers greater discretion in hiring
and promotion decisions by expanding beyond the rule of three and eliminat-
ing residency requirements; transferring the Civil Service Commission’s ad-
ministrative functions to the Bureau of Personnel Administration; and retaining
centralized test development and administration for most positions and decen-
tralizing test development and administration responsibilities to agencies on a
selective basis.

The Colorado Governor’s Commission on Civil Service Reform released its
final report in 2003, criticizing the state’s existing civil service system as “a
rigid employment system that causes waste and inefficiency and hinders the
effectiveness of the state workforce [and] that failed to keep pace with chang-
ing legal and economic circumstances” (p. 10). It also pointed out that Col-
orado is one of only two states that restrict state managers to using the rule of
three in hiring employees by constitutional provisions. The commission’s rec-
ommendations include adding gender to the list of impermissible bases for ap-
pointments and promotions under the fundamental merit principle; changing
the constitutional provision to allow the personnel director to have rule-making
authority; eliminating the rule of three to allow interview and appointment of
any of a limited number of applicants who are qualified for the position; delet-
ing the constitutional provision that specifies the probationary period in favor
of a statutory provision for the current twelve-month probationary period; elim-
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inating the requirement that applicants be residents of the state; and extend-
ing temporary appointments from the current six months to nine months out
of any twelve. The reform proposal, however, did not address the position clas-
sification issue.

POSITION CLASSIFICATION

Of the many personnel administration areas, classification has been the most
talked-about topic in state civil service reform. Job classification systems have
different purposes. In some states, for example, the system is regarded as a ra-
tional means for sorting and naming positions; in other states, it is an impor-
tant administrative tool. In still other states, it is merely a tool in developing
position specifications. A major problem with position classification in the states
has been the number of classifications used. In short, state civil service systems
have been criticized for using too many position classifications.

California appeared to reflect the typical problem with state classification sys-
tems. That state’s civil service system consisted of about 3,500 job classifica-
tions. But more than 1,600 of them contain five or fewer employees. A report
by the governor’s office said, “This excessively detailed partition of state ser-
vice greatly conflicts with the ability of individuals and all state government to
serve California. It punishes those employees who quickly master skills by lock-
ing their pay to ‘time in grade.” It frustrates managers who need to deploy and
re-deploy the knowledge, skills, and abilities of their employees to maximize
performance” (California Governor’s Office, 1996, p. 62). It is good to remem-
ber that the National Commission on the State and Local Public Service (1993)
recommended a drastic reduction of the number of job classifications, from sev-
eral hundreds or thousands to no more than a few dozen. The report also ad-
vocated a simple pay structure to allow agency managers to use greater
discretion in rewarding productive employees.

The new trend seems to be encouraging. In recent years, states have been
moving toward a gradual reduction in the number of job classifications. Between
1996 and 2003, for example, as many as thirty states reduced their number of
position classifications, and only six states reported an increase in the number
(see Table 4.2). These states changed their classification systems through vari-
ous title reduction projects without negatively affecting employee salaries. The
number of classifications currently ranges from 250 or less in Massachusetts and
New Mexico to more than 4,000 in New Jersey and Georgia. Overall, nineteen
states now have fewer than 1,000 job classifications, and six states have under
500. Interestingly, in just two years, between 2000 and 2002, the number of clas-
sifications was reduced in seven states (Florida, Montana, New Mexico, South
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Table 4.2. Number of Job Classifications, 1996 and 2003.

State 1996 2003
Alabama 1,481 1,400
Alaska 1,000 959
Arizona 1,575 1,089
Arkansas 1,854 1,619
California 4,500 3,500
Colorado 951 537
Connecticut 4,060 2,450
Delaware 1,300 900
Florida 3,100 433°
Georgia 1,500 4,068
Hawaii 1,719 1,670
Idaho 1,633 1,200
Illinois 1,039 957
Indiana 1,501 1,385
Iowa 851 750
Kansas 762 648
Kentucky 1,700 2,158
Louisiana 2,875 2,490
Maine 1,300 1,107
Maryland 2,389 2,121
Massachusetts 1,150 200-250P
Michigan 1,691 1,681
Minnesota 2,269 2,061
Mississippi 2,500 2,000
Missouri 1,307 1,033
Montana 1,350 1,300
Nebraska 1,460 1,200
Nevada 1,300 1,250
New Hampshire 1,251 1,000
New Jersey 6,169 4,707
New Mexico 1,200 250°¢
New York 5,950 3,777
North Carolina 3,500 3,000
North Dakota 980 940
Ohio 2,000 2,500
Oklahoma 1,407 375
Oregon 815 700
Pennsylvania 2,782 2,828

Rhode Island 1,500 3,412
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Table 4.2. Number of Job Classifications, 1996 and 2003, Cont’d.

State 1996 2003
South Carolina 2,298 500
South Dakota 551 450
Tennessee 1,680 1,766
Texas 1,148 950
Utah 2,200 940
Vermont 1,300 1,300
Virginia 1,800 300
Washington 1,750 2,800
West Virginia 750 875
Wisconsin 2,800 1,870
Wyoming 774 500

Sources: National Association of State Personnel Executives, 1996; Chi, 2004.

4n Florida, more than 3,300 classes were consolidated into 23 job families, 38 occupational groups,
228 occupations, and 144 broadband levels.

5In Massachusetts, these are known as “job series.”

“New Mexico has 245 technical occupation groups and 5 manager categories.

Dakota, Texas, Utah, and Virginia). Under Washington State’s Personnel System
Reform Act of 2002, which is scheduled for implementation in 2005, the num-
ber of job classifications will be substantially reduced. After reform, the act says,
“state services will be delivered more effectively, and agencies will have more
flexibility to meet changing needs and employees will have enhanced mobility
and career advancement opportunity.”

In general, the number of classifications appears to be associated with the
number of state employees. The more state workers, the more job classifica-
tions. California, New Jersey, and New York are examples. But there are ex-
ceptions. Texas, for example, employs almost as many people as New York but
has only one-fourth the classifications. The number of job classes may be re-
lated to such factors as how often the classification system is updated, how in-
volved the personnel department is in the state budgeting process, how often
the legislature requests more titles to support a new or expanded program, how
difficult it is to get rid of job classifications once they get in the system, and
how much opposition there is from employee unions. Two other factors affect-
ing the number of job classes are organizational structure and the need for new
occupations, especially information technology.

One recent development in the classification field is the use of broadbanding,
introduced to state governments from the private sector. Under broadbanding, a
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state typically pares away many salary grades and ranges, collapsing them into
fewer or broader and more inclusive classes of positions. The most common
reason for adopting this practice, usually applied to both classification and com-
pensation, is to complement the move to a flatter organization. Other reasons
are to encourage a broadly skilled workforce, support a new culture or climate,
support carrier development opportunities, reduce salary administration efforts
and costs, and minimize job analysis and evaluation costs. Recently, many states
considered reducing the number of job classes through broadbanding or simi-
lar methods that allow managers the flexibility to manage personnel. In 1995,
for example, California attempted to reduce its largest group of job classes by
75 percent, and the governor directed the State Personnel Board to reduce the
1,617 classes with five or fewer employees (California Governor’s Office, 1996).
Texas tried to delete 422 job classes, create 47 new classes, change the titles of
215 classes, and reallocate 41 classes. In addition, the state was planning to con-
solidate most agency-specific classes or to rewrite job descriptions so that each
class can be used by all agencies as appropriate (Texas Office of the State Au-
ditor, 1996).

Florida implemented a broadbanding classification and compensation sys-
tem in July 2002. The previous system, developed during the 1960s, was criti-
cized as being either too narrow or too wide to be meaningful and was blamed
for its inability to allow management flexibility and to accommodate change.
The new system was designed to deal better with “the challenges of increased
demand for government services with ongoing technological advancements,
and the need to continually improve organizational effectiveness to better serve
its citizens” (Henderson, 2002). Legislation passed by the Florida Legislature
in 2001 called for totally restructuring the state’s classification system, limited
the number of occupational groups to fifty, provided for a maximum of six clas-
sification levels for each occupation in the occupational group, and set a limit
of three hundred job classification levels (Florida Department of Management
Services, 2001). The specific goals of the broadbanding system in Florida in-
clude significantly reducing the need to reclassify positions due to work as-
signment and organizational changes by decreasing the number of classification
changes required; establishing broad-based classes that allow flexibility in or-
ganizational structure and reduce the levels of supervisory classes; emphasizing
pay administration and job-performance evaluation by management rather than
use of the classification system to award salary increases; and containing pro-
visions to allow managers the flexibility to move employees through the pay
ranges and provide for salary increase additives and lump-sum bonuses. Using
the federal Standard Occupational Classification system as the structural foun-
dation, the more than 3,300 classes in the Florida state government were con-
solidated into 23 job families, 38 occupational groups, 228 occupations, and
144 broadband levels.
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PRIVATIZATION AND CIVIL SERVICE REFORM

In 2002, Florida signed a seven-year, $280 million contract with a private firm to
provide selected human resource services. Initially called the Human Resource
Outsourcing Project, Florida’s People First initiative was designed to create “a
smaller, more effective, more efficient government that fully harnesses the power
of technology” (Florida Department of Management Services, 2001). The con-
tractor provides services for state employees, including staffing (tools and ser-
vices for recruitment and selection), human resource administration (workforce
data management, human resource learning, performance management), pay-
roll preparation (recording time and attendance, leave requests), and benefits ad-
ministration (open enrollment and general benefits administration). By leveraging
the contractor’s service delivery expertise, resources, and technology, Governor
Jeb Bush maintains that the state can expand and improve the human resource
services state employees receive while saving Florida taxpayers $80 million dur-
ing the contract period. Florida is one of many states that has used or is consid-
ering the use of private companies to provide personnel services, but no other
states have outsourced as many personnel functions as Florida.

However, it is important to note that privatization has been more widely used
for other state services in recent years. According to the 2002 survey by the
Council of State Governments (Chi, 2004), most state agencies used contractors
as a cost-saving tool to provide selected functions and services. Only one of the
thirty-eight state budget directors who responded to the survey reported a de-
crease in privatization activities in his state over the five-year period 1997-2002.
The survey also indicated a continuing trend toward contracting out additional
functions when state agencies lack expertise, need quick results, or want to save
money on a short-term basis.

Privatization initiatives in many states have encountered various challenges
and hurdles. To implement such initiatives, for instance, constitutional provi-
sions had to be modified in some states, while in other states, legal restrictions
had to be lifted by legislative measures. In many states, civil services systems
have been blamed as barriers to privatization. The trend appears to be toward
continued or greater privatization, and several states are lifting such barriers. To
cite just a few examples, the Little Hoover Commission (1995) in California found
that state agency managers were constrained from contracting out due to the
“overly protective civil service system” and proposed a constitutional amend-
ment to expand privatization because the state “needs to find more cost-effective
ways of doing business” (p. 57). The final report of the Colorado Governor’s
Commission on Civil Service Reform (2003) pointed out the silence of the state
constitution concerning privatization and recommended that a constitutional
amendment authorize contracting out certain functions even though they had
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been performed exclusively by state employees in the past. The report stated,
“Done properly, contracting has proven to be a valuable tool for state govern-
ment in delivering more cost-efficient and effective services to the public”
(p. 25). And the aforementioned civil service reform measure in Washington
promotes competitive contracting for services that have been historically pro-
vided by state merit employees. The law requires the Department of Personnel
to work with the General Administration Department in developing training for
employee business units related to the bidding process.

One of the most difficult issues personnel executives have dealt with in pri-
vatization has been employee displacement. As might be expected, the strongest
resistance to privatization usually comes from employee unions and from indi-
viduals whose jobs are affected. In fact, employees in several states filed law-
suits against their governments to oppose privatization. In the past, agency
directors in some states have addressed such employee concerns by transfer-
ring personnel within state governments, allowing them to compete with pri-
vate vendors, or consulting with employee organizations. They have also
adopted measures to deal with employees affected by privatization by requir-
ing that private contractors be given preferential treatment in hiring, offering
enhanced severance packages, or allowing an early retirement option (Chi,
Arnold, and Perkins, 2003a).

WORKFORCE PLANNING

The total number of full-time state employees (excluding those in education)
has been on the gradual increase over the past three decades, from 1.5 million
in 1970 to 2.0 million in 1980, 2.4 million in 1990, and 2.5 million in 2000.
Today, the full-time worker in a typical state is white, is forty-three years old,
and has ten years of service in the state government. Approximately half of all
state employees are males, but in some states, including Missouri, New Jersey,
and Texas, females outnumber male workers. In most states, more than 40 per-
cent of state full-time workers have served less than five years for their state.
The percentage of minorities among state employees varies, ranging from less
than 8 percent in Kentucky to 46 percent in Texas. In North Carolina, 29 per-
cent of state workers are African American. In 2002, the average annual salary
for state workers ranged from $32,000 in Texas to $47,000 in New Jersey and
was on average 10 to 20 percent below the private sector labor market. Ap-
proximately 70 percent of full-time state employees are classified employees
across the states.

State personnel executives are likely to face a workforce shortage in state gov-
ernments. Some human resource management organizations call it a crisis
(Stewart and Young, 2003). An annual report prepared by the director of the
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Bureau of Human Resources in Maine reported, “Our workforce is aging. ‘Baby
boomers’ make up 50 percent of our workforce. One third of our workforce is
age 51 or older. Large-scale turnover in the form of retirements is just a few
years away. Nearly 30 percent of our workforce will be eligible to retire within
five years, and over 50 percent of our managers will be eligible to retire in the
same period” (Maine Bureau of Human Resources, 2002). A recent joint study
by the CSG and NASPE (Carroll and Moss, 2002) estimated that state govern-
ments could lose at least 30 percent of their employees in the next few years
due to the growing rate of employee retirement, the composition of current
workforce with less trained workers and worsened state budget problems. A se-
vere worker shortage is expected in ten states in the next ten years: lowa,
Kansas, Montana, North Dakota, New Jersey, New York, Oklahoma, Pennsyl-
vania, Rhode Island, and Washington (Carroll and Moss, 2002).

To meet the impending workforce shortage, several states have initiated in-
novative approaches, including the implementation of different recruitment meth-
ods, filling vacant positions with retired state employees, and reforming
classification and compensation systems. For example, Maine’s plan calls for
strategically planning for human resource needs of the future and developing ef-
fective programs to recruit and retain people to meet those needs; marketing state
government as an honorable career and as a great place to work; enhancing mar-
keting of the “total rewards” for working for state government; promoting pre-
ventive health measures for employees and their dependents; educating all
employees and managers to recognize the value that diversity brings to the work-
force; being flexible in the benefits packages; exploring non-traditional labor mar-
kets; and accepting all changes collaboratively with agencies employees and
employee labor unions (Maine Bureau of Human Resources, 2002).

States need to define their strategic visions for human resource management
for the twenty-first century. Some states, including Minnesota and California,
began to develop such strategic plans more than a decade ago. In 1993, the Min-
nesota Commission on Reform and Efficiency set the state vision for the civil
service system, defining a system that is outcome-based, customer-oriented,
simple, and user friendly while also being strategic, proactive, and change-
based. The vision describes an ideal human resource management system that
reflects community values and that “encourages quality employers with creative
optional workforce development and increased effectiveness of statewide man-
agement teams” (p. 6). According to California’s vision, “The ideal system
would allow managers to hire the best and brightest quickly; train, retain and
motivate the workforce; compensate fairly by rewarding merit; empower the
workforce to apply their skills in ways that support the mission of their depart-
ment; empower managers to reward high performance and to discipline or re-
move under-performance; and train employees for the challenges of competitive
government” (California Governor’s Office, 1996, p. 60).
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To implement successful civil service reform, it is imperative that governors
and legislative leaders walk their talk. They must overcome political pressure
to rout the status quo from all quarters, including state employee unions. They
must tackle the obstacles to change encountered by state personnel executives,
including budget problems, reluctance to change on the part of agency man-
agers, and unions concerns and opposition. Without total leadership commit-
ment, neither ongoing civil service reform efforts nor alternatives to traditional
state management approaches can be successfully implemented. Without the
necessary financial resources, state managers cannot give the needed higher pri-
ority to human resource management.
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0 PART TWO R

THE PUBLIC SECTOR
WORKFORCE

How can a public service which is neutral in political matters and
which is protected be responsive to a public which expresses its wishes
through the machinery of elections, political parties, and interest groups?
—Frederick J. Mosher, Democracy in the Public Service*

art Two concerns staffing and managing the ever-evolving public sector
workforce, the linchpin in effective democratic governance. In Chapter Five,
“Staffing the Bureaucracy: Employee Recruitment and Selection,” Steven

W. Hays and Jessica E. Sowa recognize the importance of a proactive recruit-
ment and selection strategy for government organizations. “Because any orga-
nization’s performance is largely dependent on the quality of its workers, those
that do an effective job of managing . . . entry functions are clearly the better
for it. . . . Managers can save large amounts of time, energy, and aggravation
by placing the right person in the right position.” Hays and Sowa note that gov-
ernment organizations have often neglected recruitment and selection activi-
ties, with detrimental effects. Realizing the influence that recruitment and
selection can have on government performance, the authors state that “the
application of user-friendly staffing practices is seen as a quick and efficient
means of improving government performance. For this reason, public jurisdic-
tions throughout the nation are sponsoring a virtual revolution in the ways that
their civil service systems attract, test, interview, and select public managers.”
James R. Thompson and Sharon H. Mastracci in Chapter Six, “Toward a More
Flexible Public Workforce: Issues and Implications,” discuss the impact of non-
standard work arrangements in the public sector workforce. Part-time, seasonal,

*Mosher, F. J. Democracy and the Public Service, 2nd ed. Oxford: Oxford University Press, 1982,
p. 70. Reprinted with permission.
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contract, and temporary workers can “help agency personnel offer opportuni-
ties to efficiently accommodate fluctuations in the demand for government ser-
vices while simultaneously expanding the pool of workers from which agencies
can draw.” Although these alternative employment arrangements can be bene-
ficial to workers and agencies alike, the authors express some concern regard-
ing the potential for abuse of such employment arrangements.

Responding to affirmative action and equal employment opportunities, pub-
lic organizations are becoming increasingly diverse. In Chapter Seven, “Valuing
Diversity: The Changing Workplace,” Mary E. Guy and Meredith A. Newman
trace the history and probable future of including women, minorities, persons
with disabilities, and Generation X and Y workers in the workplace. They dis-
cuss the legal and social impacts of such inclusiveness and conclude with spe-
cific examples of how the “human resource manager can help create a work
climate receptive to and respectful of diversity.” The authors state that “diver-
sity does not have to be a zero-sum game in which one side wins and one side
loses. Rather, it represents a gradual loosening of the old ways of doing things
and a move toward greater involvement of all segments of the population.”

Jonathan P. West builds on Guy and Newman’s theme of inclusion in Chap-
ter Eight, “Managing an Aging Workforce: Trends, Issues, and Strategies.” Using
three case studies, West charts the effects of demographic changes in the pop-
ulation and the effects of economic restructuring. Debunking myths associated
with older workers, he outlines managerial strategies for successfully incorpo-
rating these workers in the current public sector work environment.

In Chapter Nine, “Using Technology in the Workplace,” David H. Coursey
and Samuel M. McCreary outline myriad changes that technological advances
have thrust on the public sector workforce, workplace, and human resource
management. From telecommuting, Internet recruitment, and Web-based em-
ployee record maintenance to integrated payroll and human resource systems,
technological advances continue to shape the way we work in organizations,
and the authors note the many ways in which human resource management
systems can be used in this effort.

In Chapter Ten, “Using Volunteers in the Workplace,” Jeffrey L. Brudney
describes the potential benefits and drawbacks of using volunteers in public
organizations. Following an examination of the current scope of volunteerism
at various government levels, Brudney discusses the need to set reasonable
expectations for volunteer involvement in the public sector, drawing on specific
advantages and disadvantages realized by various government-based volunteer
programs. He also provides practical advice to human resource managers who
are establishing or managing volunteer programs, including how to prepare the
organization to accept volunteers, integrate volunteers into program activities,
prepare job descriptions for volunteer positions, and develop strategies for vol-
unteer recruitment.
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Staffing the Bureaucracy

Employee Recruitment
and Selection

Steven W. Hays
Jessica E. Sowa

screened are referred to as recruitment and selection. Because any organi-

zation’s performance is largely dependent on the quality of its workers,
those that do an effective job of managing these “entry” functions are clearly
the better for it. Although training and intensive supervision can transform some
undesirable employees, hiring individuals who are already capable and enthu-
siastic is clearly preferable. Managers can save large amounts of time, energy,
and aggravation by placing the right person in the right position. Among the
probable benefits of a proper match of employee abilities to particular work re-
quirements are enhanced job satisfaction, greater productivity, lower turnover,
and a smaller number of “problem employees” (Vroom, 1964).

Successful recruitment and selection depend on an adequate supply of com-
petent or educable workers, an effective information network that reaches the
appropriate population of prospective employees, a sufficiently attractive orga-
nizational environment to entice the desired job candidates, a clear sense of or-
ganizational priorities, and a reliable means of choosing the applicants who are
the most highly qualified. These are daunting challenges even under the best
of circumstances, but they are especially problematic in the contemporary pub-
lic setting.

Since the mid-1980s, a succession of reform groups, study commissions, and
researchers has warned that government is losing its ability to attract and retain

The processes by which suitable candidates for jobs are attracted and

97
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talented young workers. Part of the problem can be traced to the changing com-
position of the labor pool. Workforce 2000 (Johnston and Packer, 1987), Civil Ser-
vice 2000 (Johnston, 1988), and related studies (General Accounting Office, 1994,
p. 3) accurately predicted that government confronts a “slowly emerging crisis of
competence” due to a decline in the quality of new hires. The public sector’s need
for highly skilled workers continually increases, just as the supply of such work-
ers diminishes. Other commentators, meanwhile, argue that the declining pay and
prestige of public employment are to blame for government’s recruitment “crisis”
(Rosen, 1986; National Commission on the Public Service, 1989; Thompson,
1993). Years of “bashing the bureaucrat,” stingy legislatures, and employee cut-
backs have resulted in an inhospitable work environment that discourages job
applicants. Survey results generally confirm these fears, as evidenced by reports
that “government is not perceived as an ‘employer of choice’ among college grad-
uates” (U.S. Merit Systems Protection Board, 1988, p. 2) and that “fewer than
15% of recently interviewed senior executives would recommend public em-
ployment to their children” (Carnevale and Housel, 1989, p. 249).

These problems are further exacerbated by the pending retirement of the
baby boomers, who comprise the vast majority of the senior civil service. By
2010, a large percentage of the most experienced and knowledgeable public
workers will have left the government, greatly adding to the dilemma of find-
ing suitable replacements and of reenergizing the public workforce. For instance,
roughly half the federal workforce will be eligible for retirement by 2005
(Voinovich, 2001). The Office of Personnel Management (OPM) estimates that
much of the attrition will occur in critical areas such as acquisition (18 percent
turnover), financial management (18 percent), information technology (17 per-
cent), and science and engineering (16 percent) (Millick and Smith, 2002). The
outlook for state and local governments is equally gloomy. Fully 47 percent of
those jurisdictions’ employees were eligible to retire by 2002 (Roberts, 2003).
Based on past employment trends, about 45 percent of those who are eligible
to retire will do so immediately upon reaching the eligibility threshold (Lewis
and Frank, 2002).

Although dire predictions about the impending doom of the public service are
by no means universal (Lewis, 1991; Mishel and Teixeira, 1991), considerable
quantities of empirical and anecdotal evidence support the notion that govern-
ment is an ineffective recruiter and judge of talent. For this reason, the intake
functions of public agencies have recently become prime targets for reform.
Many of the suggestions included in the reinventing government literature, for
instance, are aimed squarely at public personnel systems generally, and recruit-
ment and selection activities specifically (National Commission on the State and
Local Public Service, 1993). The application of user-friendly staffing practices is
seen as a quick and efficient means of improving government performance. For
this reason, public jurisdictions throughout the nation are sponsoring a virtual
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revolution in the ways that their civil service systems attract, test, interview, and
select public managers.

The primary purpose of this chapter is to describe the specific techniques
and procedures that are used to staff public agencies. A significant portion of
the discussion focuses on the changes that are now taking place in response to
the crisis that has just been mentioned. Before commencing with the review of
staffing innovations, however, a brief summary of conditions that prevailed for
much of the past century will help place the current reforms in a more under-
standable context.

THE MERITLESS SYSTEM: PAST AS PROLOGUE

Perhaps the most famous quote ever uttered about public personnel manage-
ment (in recent years also known as human resource management, or HRM) is
Wallace Sayre’s characterization of merit systems as “the triumph of technique
over purpose” (1948). The central point of Sayre’s remark was that personnel
managers were so preoccupied with applying volumes of picky rules and regu-
lations that they neglected (or even impeded) important organizational objec-
tives. Specific insights into this problem were provided in Savas and Ginsburg’s
celebrated characterization of the civil service as the “meritless system” (1973).
Their description of New York City’s personnel system revealed large numbers
of arbitrary screening procedures. Potential applicants, for example, would not
be considered for any opening unless they identified the exact position for
which they were applying. Moreover, if a given number of applications were
not received for an advertised opening, by law the job had to be readvertised,
and the individuals who responded to the first announcement were compelled
to reapply. Similar conditions prevailed in most large jurisdictions, leading one
study commission to conclude that the “slow, unimaginative, and unaggressive”
entry practices of merit systems ought to be scrapped altogether (Committee on
Economic Development, 1978, p. 45).

Although these strident criticisms of public personnel systems are some-
what anachronistic, they still contain a grain of truth. In contrast to the pri-
vate employment sector, where the hiring process is relatively invisible and
unencumbered, government’s recruitment and selection activities are often
carried out in a complex web of procedural requirements, many of which
occur in a fishbowl of public scrutiny. This situation reflects the undeniable
fact that the means by which citizens acquire government jobs are of consid-
erable concern in the broader community. Public jobs are considered resources
to which everyone has a potential claim. Government’s staffing function,
therefore, must be performed in a manner that is acceptable to the commu-
nity. In most public jurisdictions, this typically means that intake functions
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are more formalistic and tightly regulated (at least in theory) than would be ac-
ceptable in any corporate setting.

Historical Antecedents

Much of the formalism that envelops government staffing practices has roots in
public personnel administration’s early history. The events leading up to the
passage of the Pendleton Act (1883), which created the nation’s original merit
system, are widely known. For the first few decades after the nation’s found-
ing, the halls of bureaucracy (such as it was) were staffed by individuals se-
lected on the basis of “fitness of character.” As a by-product of our nation’s
British heritage, the essential selection criteria consisted of family background,
educational attainment, and reputation in the community. In effect, this meant
that most civil servants were from society’s upper crust.

By the 1830s, the decidedly blue-blooded nature of government workers had
become an irritant among the growing legions of farmers, small merchants, and
laborers. Andrew Jackson gave voice to the “common man’s” frustration and
successfully campaigned against the elitist bureaucracy. By introducing the
spoils system, he engineered a peaceful revolution that broadened government’s
base of support among the populace and in a sense restored democracy’s bal-
ance. By parceling government jobs out to political supporters and by intro-
ducing the custom of rotation in office (with each election, a new crop of civil
servants would be employed), the spoils system fostered the growth of political
parties and exposed large percentages of the citizenry to public service.

Between the 1840s and 1880s, however, the more infamous traits of the spoils
system gradually emerged. With almost no means of regulating or monitoring
the qualifications of its workforce, governments at all levels increasingly fell vic-
tim to pervasive incompetence and corruption. Large numbers of clerical work-
ers could neither read nor write, and many employees never even showed up at
their places of employment because their paychecks were simply forwarded to
their homes. Meanwhile, bribery, kickbacks to contractors, fraud, and the buy-
ing and selling of public positions were commonplace. In this milieu, the public
began to “associate public administration with politics and incompetence”
(Mosher, 1968, p. 63).

This negative perception of the civil service received a huge boost in 1881
when President James Garfield was assassinated by a disappointed office seeker.
Because the assassin’s imputed motive was to catapult Vice President Chester
Arthur, a noted supporter of spoils politics, into the presidency, spoils quickly
became “equated with murder” (Shafritz, 1975, p. 22). Thereafter, the civil ser-
vice reform movement assumed the mantle of a moral crusade.

The most enduring legacy of this chapter in American history was a century
long effort to insulate and neutralize the civil service from political influences.
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Politics and public administration were viewed as evil, so the shortest path to
reform was to eliminate the politicians’ role in public appointments.

To accomplish this feat, the reformers crafted personnel systems that had two
defining features. First, in order to “lock the front door” (that is, to prevent
politicians from dictating who would receive government jobs), competitive ex-
aminations became the norm (Van Riper, 1958). From the start, these exams
were based on practical (job-related) knowledge, instead of on scholarly or the-
oretical essays linked to academic achievement. Through this selection strategy,
the system designers intended to maintain a civil service that is open to all
Americans, not just those who are privileged enough to receive university edu-
cations (as was the practice in England). And although test scores were the pri-
mary consideration in appointment, the reformers also honored some selection
traditions. Preferential treatment for war veterans, for instance, had been an ac-
cepted practice since George Washington’s era. Also borrowed from earlier times
was the norm of using public jobs as a form of welfare (Presidents Washington
and Jefferson handed jobs out to the old and infirm) and the allocation of po-
sitions on a geographical basis (to ensure that no region of the country was
cheated). Thus although selection decisions were grounded in merit consider-
ations, as reflected in the applicants’ test scores, certain concessions to the older
practices were evident from the very beginning. One additional concession that
also dates back to the pre-Pendleton Act era is the rule of three, which stipu-
lates that candidates for positions be selected from a list of the top three scor-
ers on the civil service exam. The intent is to give the appointing official a
degree of discretion in hiring, rather than to compel the employment of who-
ever scores highest on the entry examination.

The second feature, the civil service commission, was initially created to en-
sure a fair and impartial administration of the testing program. Composed of bi-
partisan appointees, commissions quickly sprang up in every state and in most
large cities. Although their duties varied, they were typically responsible for all
policymaking activities, and many assumed functional control over the day-to-
day operations of their personnel systems.

As the science of personnel administration progressed, additional ornaments
were hung on the civil service system’s family tree. Technical “advances” during
the era of scientific management led to job classification, job analysis, much
more detailed examination protocols, and quantitative forms of performance
evaluation. With each innovation, the civil service commissions further ex-
panded their supervisory and monitoring roles over public personnel manage-
ment. Serving as the civil service systems’ “policemen,” the commissions took
particular interest in promoting the goal of political neutrality. By propagating
large numbers of procedures and safeguards aimed at insulating the civil ser-
vice from corrupting influences and by adjudicating grievances lodged by civil
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servants against their bosses (thereby “closing the back door”), the commis-
sions built personnel systems that were unwieldy, rule-bound, and unrespon-
sive to organizational requirements (Van Riper, 1958).

Contemporary Reforms

Given their well-deserved reputation for rigidity and inefficiency, it is not sur-
prising that efforts to reform public sector staffing practices commenced as early
as 1905. In that year, the Keep Committee issued the first systematic recom-
mendations concerning the need to make government’s recruitment and selec-
tion efforts more positive. Recognizing the flaws in a staffing system that was
obsessed with the negative (that is, keeping political influences out of the civil
service), the committee lobbied for a more proactive posture. Instead of its lim-
ited and reactive role in acquiring human resources, the recommendations sug-
gested that governments engage in aggressive outreach programs designed to
entice talented applicants into the bureaucracy. No less than ten national reform
commissions, and untold numbers of state and local study groups, have echoed
this sentiment during the intervening years.

By the beginning of the twenty-first century, important facets of the public sec-
tor staffing environment had been transformed. Civil service commissions were,
for the most part, distant memories. Except for a few state and local examples,
the commissions had been abolished and replaced with executive personnel sys-
tems under which the jurisdictions’ chief executives control the personnel func-
tion through a direct chain of command. No longer did public managers have the
intrusive commissions looking over their shoulders and second-guessing their per-
sonnel decisions. Another decisive change occurred in 1964, when the Civil Rights
Act introduced a critical new value—social equity—into the employee selection
process. The advent of equal employment opportunity (EEO) and affirmative ac-
tion eventually forced the personnel profession to reevaluate its cherished tech-
niques. Recruitment and selection practices, in particular, suffered from the
scrutiny and thereby required major changes. The validation of civil service entry
requirements and examinations, coupled with concerted efforts to open the per-
sonnel system to the chronically underrepresented, highlights the changes that
have been occurring over the past four decades.

Despite making considerable progress over the years, some merit systems
continue to exhibit the negative traits that have been attracting criticism for over
a century. Civil service commissions may have disappeared, but their defensive
approach to the staffing function has infected some of their successors, cen-
tralized offices of human resources (OHRs). Unable to overcome the legacy of
insulation and strict neutrality, personnel departments sometimes acquire a rep-
utation for inflexibility and insensitivity to the needs of line managers (Cawsey,
1980). Instead of being encouraged by user-friendly application procedures,
prospective employees are required to jump through a succession of procedural
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hoops that deter all but the most determined or the most desperate. Moreover,
civil service systems have been notoriously difficult to access; applicants often
experience difficulties in figuring out what jobs are available or how to apply
when they are lucky enough to identify a vacancy (Ingraham, 1990).

With the meteoric rise of the reinventing government phenomenon, the tra-
ditional ways of conducting the public staffing function are on the wane. Pres-
sures for reform have been so intense, and the chorus of reform voices so loud,
that fundamental changes in civil service recruitment and selection strategies
are becoming almost routine. In general, the reforms share three common ele-
ments. First, there is a strong trend toward the decentralization of staffing ac-
tivities. To the extent feasible, line managers are being provided with greater
influence over recruitment and selection efforts. Second, government appears
to be making a sincere effort to simplify and invigorate intake functions. More
energy is being spent on “selling” public agencies to prospective workers and
on easing their passage into the workforce through the use of information tech-
nology and related innovations. Finally, personnel offices are beginning to
demonstrate an unaccustomed willingness to experiment with new staffing
strategies. For these reasons, the study of government’s recruitment and selec-
tion practices has seldom been more interesting or exciting.

THE STAFFING PROCESS: A PRIMER

Before turning to the specific techniques that are used to recruit and select civil
servants, a short overview of the merit system realpolitik will help qualify and
crystallize later material. The first truism that any student of HRM must appre-
ciate is that enormous diversity prevails in the types of staffing systems that are
present in differing jurisdictions. As a general rule, the larger the jurisdiction or
agency, the more formal and sophisticated the personnel system will be. And be-
cause a large percentage of the more than eighty thousand public jurisdictions
in the United States are quite small, much HRM is conducted very informally. A
widely used rule of thumb is that an organization needs to have at least two hun-
dred employees to warrant the hiring of a single full-time personnel manager.
Therefore, much of what passes for “personnel management” in small towns and
rural counties is performed on a part-time basis by a city clerk, assistant city
manager, or other official. Often these individuals lack any task-specific training
in HRM. As a result, the staffing function sometimes consists of little more than
a few personnel files in someone’s desk drawer. In this type of setting, recruit-
ment and selection activities are probably conducted in an ad hoc manner. Can-
didates may be identified largely through referrals from incumbent employees (a
practice that, ironically, is highly regarded in the private sector); if tests are ad-
ministered for selection purposes, they are likely to have been “imported” from
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other jurisdictions or purchased from examination-writing companies. In-house
programs to validate tests or to run credible recruitment campaigns will gener-
ally be quite rare in such settings (see Graham and Hays, 1993).

At the opposite end of the continuum are the full-blown merit systems that
function in most states and large cities. Personnel practices vary tremendously
in these systems as well, but the one likely constant is that they will employ a
much higher level of formality in their entry procedures. Specific rules govern
such topics as the method and duration of job postings, the entry qualifications
for different classes of positions, and the selection protocol (for example, what
tests will be required of applicants, how many must be interviewed for each po-
sition, and what level of preference will be given to candidates from within the
organization).

Another phenomenon that tends to recur in formal merit systems is the avail-
ability of different hiring strategies, depending on the type of worker being sought.
For positions that exist systemwide, such as clerks or secretaries, centralized cer-
tification may be the favored strategy. This usually means that candidates are
screened through a central point of entry. The city’s OHR, for instance, will re-
cruit and test applicants; those who are deemed qualified are referred to as “eli-
gible” or “certified.” Their names are entered on a central roster that is termed
the job register or the eligibility list. Upon hearing from an agency that a vacancy
exists, the central office will then refer a given number of eligibles. Whereas the
rule of three once governed this referral process, selection pools in most locations
have been expanded through the adoption of a rule of ten or even a rule of
twenty. Next, the applicants are interviewed by the managers who will make the
final hiring decision.

For positions that exist primarily in one agency, such as police officers or air
traffic controllers, delegated examining is often used. Here the OHR delegates
authority to the agency to recruit and screen applicants, subject to certain guide-
lines. Under an even more decentralized strategy, the agency or department is
given authority to receive applications directly, to examine qualifications, and
to make selections. This direct hire format is most often used in situations in-
volving difficult-to-find personnel, such as nurses and engineers. In recent years,
however, direct hiring has become much more common in the recruitment of
all types of employees because of its perceived speed and efficiency (General
Accounting Office, 1999).

Simple or sophisticated, public personnel systems also differ in two other
critical ways. The extent to which they are centralized or decentralized exerts
a major influence on how they function internally. Under the most centralized
format, the role of line managers in recruitment and selection is highly re-
stricted. Except for making the final determination after the interview phase,
the central OHR handles all or most of the technical aspects of the process (po-
sition definition, advertising, preliminary screening, testing). In a decentralized
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framework, in contrast, line managers are responsible for writing the position
description, specifying qualifications (subject to certain guidelines), and per-
haps even determining how the opening will be advertised. The OHR’s role
under this arrangement is simply to provide technical assistance (for example,
to design newspaper announcements) and to ensure that the hiring process is
conducted in conformity with legal requirements.

The final operational difference among public personnel systems is the ex-
tent to which they try to adhere to the merit principle. The motto of the merit
system, “The best shall serve,” does not always apply. Despite all the effort that
has been expended to eradicate political and personal factors from public
staffing practices, many civil servants continue to enter and progress on the
basis of “It’s not what you know but who you know.” Crass political motives,
however, are not the primary issue. Thanks to U.S. Supreme Court decisions,
politically motivated appointments and other dubious personnel actions are il-
legal in most circumstances (see, especially, Elrod v. Burns, 427 U.S. 347, 1976,
and Rutan v. Republican Party of Illinois, 455 U.S. 507, 1980). Although they no
doubt still occur, the far more common scenario is for public managers to cir-
cumvent merit system procedures in the pursuit of other objectives.

Where tedious requirements inhibit staffing flexibility, managers have a
strong (and many believe justifiable) incentive to expedite matters by ignoring
merit system rules. Rigid job-posting guidelines or certification standards can
simply be ignored, provided that the personnel officials are not too attentive or
concerned. Or if a replacement is needed very quickly, a favored strategy is to
hire someone into a temporary position because such jobs are almost always
exempt from competitive requirements. Meanwhile, civil servants who are in-
tent on giving friends or acquaintances a needed boost can avail themselves of
many time-honored strategies. As Jay Shafritz (1974) explains, some public
managers will pressure their personnel offices to “reduce the qualifications for
a specific position, or to lower the pass point on an entry exam” (p. 487). Al-
ternatively, the position may be redesigned with the favored applicant in mind.
In a process called creative position description, a list of job requirements is
drawn up that effectively excludes other applicants. Or for candidates who have
already been certified as eligible but who are not included on the interview
short list, waiting out the register can be attempted. This is accomplished by
waiting patiently until everyone above the preferred candidate has either
dropped off the register or been selected for another position, at which time the
manager announces the vacancy.

In summary, public personnel systems come in an amazing assortment of
shapes, sizes, and operating philosophies. What one reads in the jurisdiction’s
personnel manual often bears little resemblance to what is actually taking place
in the public management trenches. These are useful lessons to keep in mind
as the various means of recruitment and selection are described.
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THE RECRUITMENT PROCESS

The central task of recruitment is to “generate a sufficient pool of applicants to
ensure that there are enough people available with the necessary skills and re-
quirements to fill positions as they arise” (Hamman and Desai, 1995, p. 90).
Despite its obvious importance to the success of any organization, government
has a poor track record as an effective recruiter. As has been noted, many pub-
lic recruitment programs are either highly reactive or completely passive. Agen-
cies often tend to “satisfice” (to take the first available candidate who meets
minimum qualifications) or to invest very few resources in the effort. A star-
tling example of this problem is evident in an Office of Personnel Management
report “that nearly half of the federal agencies have no budget for recruiting”
(Ingraham, 1990, p. 13).

In addition to its often haphazard approach to recruitment, government’s
ability to compete for needed human resources has been compromised by forces
beyond the control of individual public managers. Inadequate salaries, the pub-
lic service’s poor public image, and uncompetitive “quality of work life” con-
siderations discourage many applicants. At a time when most corporations offer
a large variety of family-friendly niceties (such as free child care and generous
“cafeteria” benefit plans), financial exigencies have forced many public juris-
dictions to reduce job perquisites (“perks”). These problems were especially
pronounced in the early 2000s, when most state governments ran huge deficits,
a condition that meant that employee raises were infrequent, and fringe bene-
fit packages became less appealing. Further compounding these recruitment
dilemmas are such potential pitfalls as obsolete job classifications and compli-
cated application procedures.

Obviously, a passive approach to the recruitment challenge will not suffice
in this context. To attract talented workers, public agencies need to be thought-
ful, aggressive, and innovative.

Preliminary Considerations

Effective managers shouldn’t ordinarily be surprised by a vacancy. If they have
been attentive, and if the human resource planning system is functioning at a
reasonable level, most turnover can be anticipated. With adequate warning, the
recruitment process can begin even before critical employees vacate their posts.
Truly forward-thinking managers often maintain a list of talented individuals
who might be lured away from their existing jobs if presented with a sufficiently
appealing offer.

In addition to gaining budgetary approval to initiate a search for either new
or replacement positions, the next task facing the manager is that of position
definition. With adequate planning and foresight, this decision represents a
valuable opportunity to the organization. The departure of an incumbent can
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prompt a needed reassessment of the vacated position and may lead to a re-
classification or other significant redefinition of the job’s scope and content. Or-
ganizations that have concise strategic plans, for instance, may want to use the
vacancy to launch a new program, or they may decide to cannibalize the slot
to meet more than one need (for example, they might hire two workers under
a job-sharing arrangement). The critical consideration is that managers need to
be cognizant of the recruitment stereotyping syndrome. In the absence of a clear
sense of purpose, or in their haste to hire a replacement, agencies frequently
seek someone who is “just like” the original employee. As a result, the only no-
ticeable change is a new nameplate on the office door.

Inside or Outside?

Another critical consideration early in any search process is the inside or out-
side dilemma. Should the organization give preference to internal candidates,
intentionally seek an outsider (a process termed lateral entry), or declare an
open search in which all candidates will be given an equal chance to compete?

There is no correct answer to this question. Most organizations have a strong
tendency to favor internal candidates over external ones, regardless of their rel-
ative qualifications. This predisposition is easily understandable, given the re-
alities of organizational life. Elevating internal candidates maintains the morale
of the other workers by supporting the belief that through dedicated service,
they too will be rewarded with promotions. And since any promotion will set
off a ripple effect in which other workers move up their respective career lad-
ders, a large number of employees can be pleased with just one vacancy. Other
arguments for internal recruitment include the facts that it is cheaper (there are
fewer costs associated with advertising and travel for applicants), quicker (the
candidates are already present), and safer (the personal quirks of internal can-
didates are already known, eliminating the risk inherent in hiring an outsider).

Although compelling, these reasons are countered by certain important ad-
vantages of lateral entry. If an agency has not been performing up to expecta-
tions or if major changes are in the offing, the new blood provided by an
external hire can be helpful. Organizations that are well managed and have a
clear set of priorities are more likely to make a reasoned judgment about the
relative merits of internal versus external candidates. If there is no clearly su-
perior internal candidate, lateral entry can provide an escape from the bruised
pride and charges of favoritism that may accompany the decision to promote a
particular individual from within.

The inside or outside dilemma is tempered somewhat by the requirement in
many merit systems that all applicants be considered. Recruitment is techni-
cally an open process that does not exclude anyone. It is widely known, how-
ever, that public agencies commonly make no real effort to attract outside
applicants. Many selections have already been made before the job announce-
ments are written or the vacancies advertised. This situation is exceedingly
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irritating to outside candidates who, until they realize what is happening, re-
peatedly apply for positions for which they are never seriously considered.

The difficulties encountered in reconciling the inside or outside dilemma can
be reduced if an effective HRM planning program is operational. Where this is
the case, a staffing inventory will have been conducted before a vacancy occurs.
This is accomplished by assessing the skills, abilities, and qualities of the cur-
rent workforce, comparing them to anticipated staffing needs, and deciding if
training or other employee-development strategies are needed to enhance the
promotional potential of particular candidates. A less sophisticated strategy is
often employed by executives who are new to an organization but who wish to
gain a quick sense of recruitment priorities. They will ask all employees to gen-
erate lists of their most significant accomplishments during the past one hun-
dred days; these lists will then be compared to agency mission and objective
statements in order to determine if important tasks are not being fulfilled.
Where gaps exist, recruitment priorities result.

Position Announcements

Depending on how the preliminary issues are addressed (inside or outside, re-
define position or clone the departing worker), the next step is to draw up a po-
sition announcement for advertising purposes. Ordinarily, the vacant position’s
job description is used as the centerpiece. Refinements and amendments are
often made at this stage to accommodate changing organizational needs. The
importance of consulting the individuals who will be working with the new hire
cannot be overstated (Ito, 1994). Because coworkers often have the best insights
into task assignments and unmet needs, they represent a valuable yet under-
used source of recruitment information.

Position announcements typically include a description of major duties and
responsibilities, a list of the requirements that candidates are expected to meet
(job specifications or job qualifications), and other relevant information such as
a brief description of the agency or the employment locale. As alluded to ear-
lier, the design of the position announcement offers a propitious opportunity to
downgrade a position that has become overclassified or to upgrade a job that
has acquired additional responsibilities. Educational qualifications, in particu-
lar, need to be examined carefully because of the past tendency to overqualify
many positions. That is, unnecessarily high educational or experience require-
ments were mandated for relatively menial positions, thereby excluding many
candidates who would be capable of handling the requisite tasks.

Attracting Applicants

Once the job announcement is written, the vacancy must be advertised in a man-
ner consistent with both federal EEO guidelines and relevant policies in the
agency and jurisdiction. Most merit systems operate (at least on the surface) ac-
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cording to the philosophy that employers should cast the widest possible net. In
other words, they should advertise in as many locations and outlets as possible
in order to attract the greatest number of applicants. Because this is an area in
which government recruitment efforts have traditionally been lackadaisical, the
search (attraction) function is currently a hotbed of experimentation.

Multiple Points of Entry. In traditional merit systems, OHRs would ordinarily
advertise and test through the centralized certification format described earlier.
Systemwide recruitment promoted control but was not very responsive to the
needs of individual agencies and departments. There is now a pronounced
movement toward multiple points of entry. Instead of serving as a focal point
for recruitment and selection, central OHRs have delegated these responsibili-
ties to operating units (direct hiring and delegated examining). The practical ef-
fect is that standardized entry exams and centralized job registers are giving
way to agency-controlled staffing procedures. At a minimum, this means that
the agency becomes the source of information about jobs, the locus of decision-
making responsibility, and (perhaps) the designer of all screening requirements.

Although most experts applaud this trend, the federal government’s experi-
ence provides some interesting insights into the pros and cons of the multiple-
points-of-entry approach to staffing. Prior to the early 1980s, most mid-level
entry into the federal service was through a single-point-of-entry test, the Pro-
fessional and Administrative Career Examination (PACE). When the PACE was
abandoned due to its adverse impact on minority recruitment, no replacement
was offered. Instead, individual agencies became responsible for all of their own
recruitment and testing activities. After nearly a decade of experience with this
decentralized system, the OPM concluded that it was not very effective. Specif-
ically, prospective applicants were having a terrible time finding out how and
where to apply for federal jobs. Moreover, they now were compelled to file nu-
merous applications with different agencies, rather than a single inquiry that
would be disseminated to all offices that might have a vacancy. Because of these
complaints, the OPM reintroduced a centralized entry exam in 1990. The Ad-
ministrative Careers with America test was intended to replace the PACE, but
its introduction proved to be controversial. Many commentators worried about
the return to a single-point-of-entry protocol, arguing that it will be slower, less
responsive to agency needs, and inflexible (Ingraham, 1990). Information tech-
nology has helped ameliorate some of these concerns; clearly, however, there
are no absolutes when it comes to recruitment and selection.

Attraction Innovations. In addition to experimenting with different point-of-
entry strategies, public personnelists have invested considerable energy in up-
grading their efforts to attract applicants. For the most part, these initiatives
emulate recruitment practices that have long existed in the private sector. The
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newly proactive approach to staffing is reflected in the appearance of market-
ing plans in which public agencies tailor recruitment campaigns for specific
audiences.

Government’s efforts to reach college-educated job candidates are particularly
noteworthy. Many state and federal agencies now employ techniques pioneered
by Fortune 500 firms. Glossy brochures highlighting the agency’s accomplish-
ments, along with an attached employment application, are distributed widely
on college campuses. Government recruiters are also much more evident during
campus career days, working closely with college placement offices in an attempt
to generate interest and to identify promising candidates. And notably, agency
recruiters are being provided with special training on how to sell their organiza-
tions to applicants. Direct mailings targeted to specific classes of recipients, in-
ternship programs, and even television advertising are increasingly evident
(Carnevale and Housel, 1989). Other techniques include the creation of training
courses to help college placement directors better understand public employment
procedures, the development of career directories as a resource guide for persons
seeking job information, toll-free telephone lines for applicants to make inquiries
about job openings, and much closer coordination with professional associations
representing high-demand occupations (Crum, 1990).

Where the government’s needs are especially intense (as in the recruitment of
some types of engineers and medical professionals), recruiters are empowered
to engage in on-the-spot hiring (Cole, 1989). One controversial program even al-
lows government recruiters to hire applicants noncompetitively if they merely
have a 3.0 college grade point average (Crum, 1990). Some public agencies have
begun to follow the private sector practice of paying their employees bounties
for recruiting needed workers into the organization and retention bonuses to
workers who extend their employment contracts (Ross, 1990; Hays, 2004). The
popular custom in industry of using worker referrals as a major recruitment ve-
hicle is also becoming more common, especially in high-need fields such as
nursing, social work, and information technology (Benitez, 1995; Hays, 2004).
Some agencies even pay their employees recruitment bonuses for recommend-
ing attractive candidates who ultimately accept positions with the agency (Cen-
ter for the Study of Social Policy, 2002).

One final trend that deserves special attention is the growing tendency of gov-
ernment to outsource some of its recruitment and selection functions. Perhaps
the most notable example of this phenomenon is present in the newly organized
Transportation Security Administration (TSA), which is the entity that is re-
sponsible for airport security screeners and related federal workers. Upon its cre-
ation, the TSA contracted with CPS Personnel Services, an HRM consulting
organization based in Sacramento, California, to conduct all employee recruit-
ment and screening. This is merely symptomatic of a broader movement in
which increasing numbers of public agencies ask private firms to take over their
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staffing responsibilities. Although most apparent among high-level workers—
where “headhunter” firms are used to recruit agency directors, city managers,
and other executives—recruitment and selection activities are attractive targets
for privatization. Staffing, along with benefits administration and many other
aspects of the HRM function, will witness the increasing involvement of private
firms as the century unfolds.

The Role of Information Technology
in Recruitment and Selection

Information technology (IT) is pervading the HRM field. Scholars studying
HRM have found that the application of IT is now and will continue to be one
of the most notable trends in the field (Alcorn, 1997; West and Berman, 2001;
Hendrickson, 2003, Singh and Finn, 2003). In many public and private organi-
zations, a movement is under way from traditional HRM to virtual HRM, char-
acterized by an emphasis on developing a paperless environment that relies on
electronic interactions, using intranets, the World Wide Web, and various soft-
ware packages to facilitate HRM processes (Elliot and Tevavichulada, 1999; West
and Berman, 2001). Therefore, we now turn to the use of IT for recruitment and
selection in particular by government agencies in order to explore the preva-
lence of new information technologies and some of the possible challenges that
may arise with the use of these new tools.

Ongoing efforts to make the intake process user-friendly have fueled the
widespread application of computer technology. Within most large public or-
ganizations, for instance, computer bulletin boards and electronic mail have
been used for many years to notify potential applicants about job vacancies.
This system of job posting is most helpful to internal candidates but is becoming
increasingly accessible to outsiders as more citizens go online. In addition to
providing applicants with information concerning vacancies, IT is used to help
managers identify and track individuals who have qualified for various types of
positions. Online access to applicants’ test scores, qualifications, and profes-
sional objectives gives managers an expedient way to screen prospective em-
ployees. This is indicative of efforts to create a paperless application system in
which all entries and updates are made online, thereby eliminating the need for
applicants to schedule appointments, incur travel expenses, and deal with the
other frustrations of the staffing process. A variation on this theme—the résumé
database—is also creating quite a stir in public sector recruiting. It involves the
creation of nationwide databases of professional credentials that can be used to
prescreen thousands of applications simultaneously. These systems have en-
joyed explosive growth in the private sector and are projected to become the
primary method of recruiting managers in the near future.

Although systematic evidence does not exist concerning the population of gov-
ernment agencies at the federal, state, and local levels employing IT to facilitate
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recruitment and selection, recent research suggests that new technologies are
indeed affecting these processes in significant ways (West and Berman, 2001;
Selden and Jacobson, 2003). Increasingly, the World Wide Web is being used
in the recruitment process to expose government jobs to a wider audience and
to facilitate access to these positions. For example, at the federal level, the Of-
fice of Personnel Management has placed an emphasis on using new technolo-
gies to improve the ability of the federal government to attract and select top
talent and generally improve the efficiency of HR practices. The OPM adminis-
ters the USAJobs Web site, the primary Web portal for government employment,
which receives about 1.5 million visitors per week, demonstrating that it is an
effective way to reach potential government workers (James, 2001). It is not yet
clear whether this Web portal has increased the recruitment of top talent for
government jobs, but studies have demonstrated the positive impact of the use
of Web sites for recruitment in other sectors (Thomas and Ray, 2000; Zall, 2000;
Gale, 2001).

Most states, and many large cities and counties, have also established one-
stop-shopping Websites for potential job applicants. These tools provide the
public with instantaneous notice of job openings, as well as extremely user-
friendly ways (such as paperless applications) of placing their credentials in
front of government recruiters. Research focusing on subnational jurisdictions
has found a pervasive use of the World Wide Web for position advertisement
and online applications. In a study examining the performance of state, county,
and city governments in HRM, the Government Performance Project (GPP)
found that high-performing governments were more technologically sophisti-
cated than their less accomplished counterparts and used technology to improve
their performance in such areas as recruitment, selection, training, and bene-
fits (Selden and Jacobson, 2003). West and Berman (2001) examined 222 cities
with populations greater than fifty thousand to evaluate the impact of IT on
HRM. They found that online recruitment was used in more than two-thirds of
the cities that were surveyed and that managers in these cities were quite cog-
nizant of the movement toward using the Internet for recruitment over more
traditional avenues of position advertisement and convinced that online re-
cruitment will eventually be the norm for government staffing.

In addition to the use of IT in the recruitment of talented workers, similar
trends are being seen in the selection process. Research focused on HRM prac-
tices in the states found the use of automated systems that match résumés with
skill sets required for particular jobs and the automation of tests to be increas-
ingly common (Selden, Ingraham, and Jacobson, 2001; Selden and Jacobson,
2003). One such system is the Management and Applicant Information Resource
System (MAIRS), developed by the state of Missouri, which provides agencies
throughout the state with up-to-date online access to applicant information and
facilitates the matching of applicants’ specialized skills to positions (Selden and
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Jacobson, 2003). In addition, software packages are being developed and mar-
keted to HRM managers through professional associations that aid in the au-
tomation of the selection process through online examinations, expedited
background checks, and a variety of other uses. The application of résumé man-
agement software is beginning to be implemented in government agencies over
the traditional sorting of job applicants by hand (West and Berman, 2001).

Many HR professionals feel that productivity and efficiency gains result from
these innovations. However, this does not imply that there are no challenges as-
sociated with automating many traditional HRM functions. As with many in-
novations that can be adopted by organizations, both public and private, there
are costs or concerns associated with the increasing use of IT in recruitment
and selection that must be considered alongside the benefits. First, although ré-
sumé management and skill-matching software may improve productivity and
efficiency, their use may leave some HRM managers feeling disconnected from
the recruitment and selection process and from the candidates they select. West
and Berman (2001), in studying local governments’ use of IT in their HRM
processes, found positive but mixed results. Although most managers were quite
positive and claimed that their work was made easier through such innovations
as automated applicant tracking and screening, job posting on the Internet, and
position-classifying software, others expressed caution regarding the possibility
of losing the human element of HRM and relying too much on data rather than
exploring more human factors.

In addition, as government agencies increasingly automate their HRM func-
tions, attention must be given to ensure that sound polices are in place con-
cerning the privacy and security of employment information transferred or
analyzed through electronic or virtual HRM portals. Taking proactive steps to
think through the legal ramifications of automating or making such HRM func-
tions as recruitment and selection more virtual may save government agencies
from some major problems in the future. Finally, while the infusion of new in-
formation technology appears to be increasing and providing some concrete
benefits, managers in government agencies must devote their attention to en-
suring that current employees have the appropriate skills to make full and
proper use of these innovations. If adequate training, in conjunction with ef-
forts to convince staff of the benefits of IT in these crucial HRM functions, is
not provided, the use of these technologies may complicate the recruitment and
selection process rather than improve it. Perhaps for this reason, state and local
governments are acquiring a reputation for leadership in “e-learning” initiatives,
by which all classes of workers—HRM along with other line and staff employ-
ees—receive concentrated doses of IT training as an integral part of the agen-
cies’ employee development programs (Wilson, 2004).

In summary, government’s desire to attract good workers to the bureaucracy
has occasioned a significant revision in traditional modes of operation. Although
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many public agencies still have a long way to go, recruitment has become more
proactive and more innovative than even five or ten years ago. To the extent
that government agencies continue to import private sector techniques and IT
applications, their recruitment efforts are likely to experience growing success.
The potential cost of this increased managerial flexibility is, of course, dimin-
ished centralized control that could lead to more politicization or corruption of
civil service staffing. These are enduring tensions that are not going to disap-
pear, regardless of the specific personnel techniques used.

SELECTION DILEMMAS AND STRATEGIES

Once a pool of desirable applicants has been identified, the next step in the
staffing process is to choose those who are most likely to perform the job com-
petently. Selecting workers on the basis of their job-related ability is one of the
most sacred principles of the merit system. This means that the personnel sys-
tem must determine which qualifications are necessary for job performance and
then devise ways to assess those qualities competitively. Although a seemingly
straightforward and admirable concept in theory, perhaps no principle in the
merit catechism has been more difficult to apply (Hays and Reeves, 1984).

The Test Validation Question

Prior to the 1970s, most of the selection and promotion examinations used in
government and industry bore little direct relationship to the jobs being filled.
Recurrent problems included the use of aptitude tests for screening applicants
for menial positions, the widespread use of academically oriented test items that
had nothing to do with job responsibilities, unrealistically high pass thresholds,
and entry requirements (educational level, physical attributes, and the like) that
effectively excluded many applicants who were probably capable of acceptable
job performance. More often than not, the individuals disadvantaged by these
exams were members of minority groups, particularly African Americans and
women.

Thanks to the legal revolution inaugurated by Griggs v. Duke Power Company
(401 U.S. 424, 1971), personnel professionals have been challenged to improve
their testing strategies under threat of legal sanction. Test validation has thus
become a major duty (and a major problem) for personnel offices everywhere.
Briefly stated, the Griggs opinion limits employers to the use of tests that are
job-related and that do not have a discriminatory impact on any protected class
of individuals (that is, any recognized minority group). Although later decisions
of the U.S. Supreme Court attempted to limit the reach of the Griggs case (see
Wards Cove Packing Company v. Atonio, 490 U.S. 642, 1989), the Civil Rights
Act of 1991 ensured not only that test validation will continue to be a critical
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component of all examination programs but also that the burden of proof in
such cases rests with the employer.

As a direct outgrowth of concern over test validation, the Equal Employment
Opportunity Commission (EEOC) issued the Uniform Guidelines on Employee Se-
lection Procedures in 1978. The nation’s first attempt to establish a uniform gov-
ernment employment policy, the guidelines (1) provide an expansive definition
of test, including application forms, minimum job requirements, performance
tests, analyses of past training and experience, and oral interviews; (2) delineate
how concepts such as adverse impact will be determined; and (3) establish a de-
tailed set of methods for assessing test validity and reliability. The expectations
set forth in the guidelines set off stronger shock waves than even the Griggs de-
cision, owing in large part to the fact that they eloquently demonstrated the pa-
thetic quality of most civil service testing protocols. Whereas most tests had never
been exposed to any systematic study, the guidelines led to two general strategies
by which public agencies now try to establish the job-relatedness of their selec-
tion strategies: criterion validity and content validity.

Criterion validity means that a predictor (a selection format or test) is corre-
lated with a criterion (a measure of job performance). In other words, to estab-
lish criterion validity, one must determine that an organization’s selection
criteria do a satisfactory job of predicting job performance. This is typically ac-
complished by correlating employee test scores with supervisory ratings of per-
formance (Arvey and Faley, 1988). Before conducting the studies necessary to
establish criterion validity, two methodological hurdles need to be cleared. First,
the OHR must decide whether to correlate the test scores and performance rat-
ings of new workers or to administer the test to current employees and com-
pare their scores with available assessments of performance (Hamman and
Desai, 1995). Obviously, either strategy excludes individuals who did not score
well on the entry exam (unless, as some methodologists argue ought to be done,
the organization intentionally hires people who scored both high and low on
the screening criteria merely to provide a statistically accurate sample). The
other methodological dilemma is even thornier. No matter how many numbers
are crunched trying to establish criterion validity, the calculations will be worth-
less if the measures of performance are unreliable. Given the enormous diffi-
culties that impede the performance appraisal process, public managers cannot
be blamed for putting little faith in the evaluation data that result. For these rea-
sons, practitioners “rarely are able to show criterion-related validity” (Hamman
and Desai, 1995, p. 97).

Due to inherent difficulties in establishing criterion validity, content validity
has essentially become the validation strategy of choice among personnel pro-
fessionals in both the public and private sectors. Fortunately, the courts have
endorsed this trend by confirming that content validity is “an equally accept-
able strategy in and of itself, not just a poor second choice” (Arvey and Faley,
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1988, p. 172). When establishing content validity, the emphasis is placed on the
test development process. On the basis of a preliminary job analysis, the es-
sential skills, knowledge, and abilities (KSAs) that are required for effective job
performance are identified. Test items are then designed that sample the actual
KSAs. Job-relatedness is ensured by asking highly experienced veterans of the
targeted position, individuals known as job knowledge experts (JKEs), to review
the tests and to recommend alterations and additions that more accurately re-
flect job content.

Although establishing content validity isn’t easy, it is preferable to using se-
lection criteria that are invalid. And luckily, a few of the nagging concerns about
the entire gestalt of testing have recently been answered. At one time, it was
feared that tests suffer a number of nearly fatal limitations, including single-
group validity (the idea that a test may be predictive of job performance for one
race or sex but not another) and validity generalization (the concern that a given
test may not be valid in different settings, even when selecting employees doing
substantially identical work). On the basis of exhaustive analyses, researchers
have now concluded that neither of these concerns is warranted. Thus practi-
tioners are “freed from the need to conduct hundreds of repetitive validation
studies” (Giffin, 1989, p. 135).

Methods of Selection

Despite the strides that have been made in validating examinations, the use of
traditional forms of paper-and-pencil tests is subsiding in many merit systems.
The difficulty and expense associated with validation studies, coupled with per-
sistent doubts about their ability to predict job performance, have led to the
gradual spread of alternative selection strategies. The types of exams emerging
as the new favorites among public and private users include unassembled ex-
aminations, performance-based tests, and assessment centers.

Unassembled Examinations. Perhaps the most widely used method of select-
ing managerial and professional employees, an unassembled exam consists of
a systematic review of an applicant’s education and experience. Using a résumé
or job application (or both), the reviewer scores each applicant according to a
consistent set of guidelines. For example, one point might be assigned for each
year of general experience, three points for each year of directly relevant job ex-
perience, ten points for the appropriate professional certification, and so on. In
almost all instances, the candidates who rank highest on this initial review are
then interviewed prior to the final selection decision.

Although quick and cheap, this examination format has been criticized as
being too subjective and prone to evaluator error (Levine and Flory, 1975). Even
with the most detailed of guidelines, the evaluator must make an excessive
number of judgments. There is also a tendency to overemphasize quantitative
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factors (years of experience, number of publications) rather than qualitative con-
cerns that may be more relevant to job performance. In effect, unassembled
exams tend to exacerbate “credentialism,” the undue emphasis on various types
of educational and professional credentials as prerequisites to employment. Ap-
plicants, too, can undermine the reliability of unassembled exams by inflating
their accomplishments. Without carefully cross-checking facts, an employer
might even be fooled into hiring someone who has submitted fraudulent cre-
dentials, an extremely serious yet common problem in the personnel arena.

A very different form of unassembled exam that is rarely used in government
but is popular in some business settings is the systematic analysis of biodata.
Specifically, applicants are asked to respond to a set of questions concerning
their personal histories. They might, for instance, be asked to identify their
childhood hobbies or the age at which they first held a job. Although the bio-
data approach does not appear to have much face validity, research has revealed
that it can often be a valuable selection tool. The U.S. Air Force, for example,
has determined that one of the best predictors of success in flight training school
is an affirmative response to the question “Did you ever build a model airplane
that actually flew?”

Still another form of unassembled exam is the task inventory, often used in
industry as a substitute job application. Applicants are asked to respond to a
list of items (job tasks) with such answers as “I have never done that,” “I have
performed that task with supervision,” or “I have trained others to perform that
task.” The inventory might contain such entries as “I have written grant pro-
posals” or “I have supervised work teams with more than six members.” To
control for lying, some task inventories contain nonsensical trap questions (“I
have experience operating dissimulator machines”). Even with the inclusion of
traps, however, task inventories are subject to considerable applicant puffery.

Interviews. Regardless of the other screening techniques that are used, almost
all selection procedures include an interview phase. The popularity of personal
interviews is undoubtedly attributable to managers’ desires to see applicants in
action—to determine if they can think on their feet and to clarify any questions
that may remain after the job applications and test scores have been evaluated.
Because they are relied on so heavily, management textbooks devote consider-
able time to the how-to’s of interviewing. In addition to certain cardinal rules
(“Let the applicant do most of the talking”; “Reserve a quiet time and space to
conduct the interview”; “Be well prepared for the interview by reviewing the
job description and applicant’s qualifications beforehand”), the most important
advice concerns the use of a patterned interview technique. The purpose of the
patterned interview is to ensure that all applicants are asked the same questions
in more or less the same order. Moreover, the interviewer is cautioned to know
in advance both the specific questions that will be asked and the means by
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which the candidates’ responses will be recorded and scored. Interviewers are
instructed to avoid questions that are not job-related and to judiciously steer
away from any topic that touches on the applicants’ race, religion, marital sta-
tus, physical impairment, or other forbidden categories (except to the extent
that such information may be required as a “business necessity”).

The obvious intent of the patterned interview is to increase the technique’s
objectivity and reliability. Although a clear improvement over unstructured in-
terviews, no interview (even if well constructed and performed by trained ex-
aminers) is as effective at assessing job competency as alternative methodologies.
For this reason, interviews are not recommended for making judgments con-
cerning the suitability of applicants’ skills and abilities. Instead, they serve an
important (albeit misunderstood) role in evaluating candidates’ attractiveness or
likeability (Werbel, 1995). This is undoubtedly important, since few managers
are willing to hire a candidate with whom they are uncomfortable. The poten-
tial dilemma, of course, is that various kinds of prejudice will creep into the in-
terview process.

Performance Tests. Because of their obvious connection to the job, various
kinds of performance tests have proliferated since the 1970s. Thanks to advances
in testing methodology, examiners can easily assess a candidate’s competency in
such areas as numerical computation (for bookkeepers), verbal proficiency (for
text editors), and mechanical aptitude. Similarly, applicants for clerical positions
are usually asked to demonstrate their proficiency, just as heavy machine op-
erators must show that they can handle a front-loader. A slightly different type
of performance test, work samples, is occasionally used in the screening of cer-
tain types of technical and clerical workers. During the selection of construc-
tion supervisors in the highway department, for example, applicants may be
asked to read a blueprint or to describe the sequence in which subcontractors
should arrive at a building site.

Performance tests that emphasize physical prowess, such as those tradition-
ally administered to prospective police and fire personnel, have been a source
of continuing irritation among some groups. When, for instance, the fire de-
partment requires applicants to lift 150 pounds of dead weight and carry it down
a sixty-foot ladder, women (and some ethnic groups) complain that they are un-
fairly excluded from competition. In this case, the performance test resembles
any physical standard—such as weight and height restrictions—that might ad-
versely affect a protected ethnic or gender group. Where such problems surface,
the employer bears the burden of establishing the work-related necessity of the
questionable screening requirement. Almost all selection standards based on
physical ability have been relaxed in recent years; in most cases, physical re-
quirements remain a part of the selection protocol, but they have been made
more “reasonable” in the eyes of the courts.
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The pros and cons of performance tests should be fairly evident. When used
in the selection of lower-level workers, they are very inexpensive to design (al-
though they may be quite expensive to administer due to the need for proctors
or evaluators to be present during testing, unless an online format is used).
They enjoy very high validity and are generally popular among applicants be-
cause they are easy to understand and feedback is immediate. If the organiza-
tion is intent on using performance tests to select managerial and professional
workers, however, the scenario may be somewhat different, as job-related
screening practices for upper-level workers can be highly complex.

Assessment Centers. Because an entire chapter in this volume (Chapter
Twenty-Four) is devoted to assessment centers, only a rough outline is provided
here. Although more commonly used in making promotion decisions, the use
of assessment centers for initial selection purposes is expanding because they
are such an effective screening device. They consist of a battery of exercises that
ordinarily are administered over several days. When used to select managerial
personnel, they typically include in-basket simulations, oral presentations, lead-
ership games, group discussions, and essay writing (Howard, 1974). The per-
formance of candidates during each exercise is evaluated by three or more
assessors who have received special training (and who probably hold positions
comparable to the one being sought). The resulting evaluations are pooled and
analyzed, thereby yielding an overall rating for each candidate.

Assessment centers are valued for their recognized ability to gauge such elu-
sive qualities as leadership and judgment. That is, they probe higher-order cog-
nitive skills as well as performance characteristics (“ability to handle stress”)
that are often overlooked by conventional testing strategies. When carefully de-
signed and operationalized, they enjoy very high validity and interrater relia-
bility (Klimoski and Strickland, 1987). Their negatives include high costs,
limited applicability to mass hiring situations, and speculation that their results
are nothing more than a proxy measure for intelligence (which, almost every-
one agrees, is a very good predictor of competency).

Computerized Adaptive Testing. Other than ongoing efforts to validate paper-
and-pencil exams, the most significant innovation affecting traditional civil ser-
vice testing programs is the advent of computerized adaptive testing (CAT).
Personnel systems that administer tests electronically often use CAT to expedite
the testing process and to provide a more refined predictor of job performance.
When being examined under a CAT system, the applicant is first presented with
questions of moderate difficulty. If those items are answered correctly, the com-
puter poses more difficult ones; if the initial questions are missed, easier ones
are provided. The point at which the applicant “proceeds from knowing gener-
ally less difficult items to not knowing more difficult ones is that individual’s
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score” (Hamman and Desai, 1995, p. 100). In addition to its enhanced validity,
CAT permits public agencies to process large numbers of applicants quickly and
painlessly. Moreover, when linked with other databases (such as online appli-
cation forms or résumés), CAT provides managers with an almost instantaneous
ability to download eligibility lists and other applicant data.

Postexamination Considerations

Even after applicants have been recruited and examined, the selection process is
not complete. Before any particular candidate can be appointed, veterans’ pref-
erenices will probably need to be calculated and added to the applicants’ scores.
In most jurisdictions, military veterans who received an honorable discharge
and/or who served during a time of armed conflict are provided with an addi-
tional boost to their test grades. Those who receive passing scores on the rele-
vant civil service examinations are granted an additional five points, and
disabled veterans receive ten points. As a result, nonveterans are often excluded
from competition for certain jobs, even when they have earned perfect scores
on the entry exams.

Another requirement should be (but often isn’t) the verification of informa-
tion provided by the applicant. Anyone who appoints an employee to a job
without checking that person’s references and credentials is not only foolish but
at risk legally. The faking of college credentials and professional certifications
has reached epidemic proportions, as has applicants’ willingness to blur aspects
of their professional backgrounds (Barada, 1993). Courts today recognize an
employer’s duty to exercise “reasonable care” in the selection of workers. Fail-
ure to comply with this requirement can result in an allegation of negligent hir-
ing. Agencies that hire housing inspectors with histories of rape violations or
police officers with recurrent charges of brutality will be found legally liable if
the employees again engage in the unacceptable behaviors. Although rampant
litigiousness has eroded managers’ willingness to provide negative information
about their former employees, no one can be sued (successfully, anyway) for
providing information that is factually accurate and a matter of public record.

For organizations that experience an unusually severe problem with turnover,
realistic job previews are recommended before the appointment process is con-
cluded. The purpose of these previews is to encourage the departure of appli-
cants who are most likely to quit at some later date. A common format is to
provide the applicants with detailed and candid descriptions of job require-
ments, frequently including the use of videotapes that highlight unpleasant as-
pects of the position. Prospective correctional officers, for example, might be
treated to a tour of a particularly nasty cell block, and then shown a film that
provides a realistic look at how their days will be spent in close proximity to a
hundred or more felons. By discouraging frivolous applications and weeding
out the uncommitted, realistic job previews can save considerable training and
administrative resources (Brink, 1993).
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Depending on the jobs being filled, drug tests and physical examinations may
also be required before candidates can be formally offered a job. Ordinarily, drug
screening for selection purposes is limited to public employees in sensitive po-
sitions involving public health, safety, or national security (Daley and Ellis,
1994). The ability to pass a medical examination, too, is generally limited to ap-
plicants whose jobs will require unusual physical exertion. For the typical desk
job, an employer cannot require applicants to pass a physical exam prior to em-
ployment. In fact, unless the position clearly requires a fit individual (police and
fire services, for instance), the agency has an obligation to try to accommodate
applicants with physical limitations.

CONCLUSION

Recruitment and selection are the avenues by which bureaucracy acquires its
most important raw materials, human resources. After a century of experience
with relatively ineffective staffing practices, merit systems are finally drifting
closer to private sector approaches to the entry functions. Decentralization, flex-
ibility, agency autonomy, widespread use of information technologies, and ex-
perimentation with promising new techniques are becoming the order of the day.
Although most of these developments will likely have positive effects on gov-
ernment’s staffing needs, we cannot afford to ignore the fundamental differences
that separate public and private personnel administration. It would be danger-
ous to assume that all private staffing arrangements can be applied with im-
punity in public agencies. Business gurus, for instance, widely endorse employee
referrals as their primary recruitment strategy. But instead of asking all employ-
ees to recommend friends and acquaintances for jobs, they ask “just the ones
who have the same good values as we have.” Moreover, business executives “no
longer believe in ads or job postings,” and they “refuse to hire people who do
not live nearby” (Benitez, 1995, p. 30). In the public personnel setting, these ap-
proaches obviously conflict with cherished values. Openness may not always be
efficient, but it is an essential component of the government staffing philosophy.
Delegation of staffing authority to line managers may be expedient, but not if
merit considerations are buried under the weight of personal contacts and friend-
ship. As public agencies rush to reinvent their personnel functions, a reasonable
concern for some of the traditional values may not always be misplaced.
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Toward a More Flexible
Public Workforce

Issues and Implications

James R. Thompson
Sharon H. Mastracci

ment philosophies in Chapter Two, Donald E. Klingner and Dahlia B. Lynn

identify recent “massive changes” in the employment practices of govern-
ment agencies. “Chief among these,” they note, “are increased use of tempo-
rary, part-time, and seasonal employment and increased hiring of exempt
employees.” These are known as nonstandard work arrangements (NSWAs),
and they have attracted attention in recent years from a variety of groups, in-
cluding labor economists, lawyers, and workers’ rights advocates. Labor econ-
omists have tried to determine whether and to what extent the incidence of
NSWAs has been growing and whether the growth that has occurred has had
an adverse impact on workers, lawyers have focused on the legal definition of
employment and the obligations of employers, and workers’ rights advocates
have intervened to protect workers from the adverse consequences of a per-
ceived erosion of commitment on the part of employers to traditional, full-time,
permanent job arrangements.

From a public human resource management perspective, NSWAs are of in-
terest in part as a vehicle for making the public workforce more flexible. An ex-
panded use of part-time, seasonal, on-call, contract, and even temporary help
agency personnel offer opportunities to efficiently accommodate fluctuations in
the demand for government services while simultaneously expanding the pool
of workers from which agencies can draw. Flexible staffing arrangements po-
tentially benefit both employers and employees by helping employers meet

In their analysis of the evolution of public sector human resource manage-
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staffing needs while creating more family-friendly work schedules. Yet expand-
ing the use of these arrangements warrants caution on the part of public sector
employers in light of some of the abuses that have occurred.

In this chapter, we review issues and concerns that have arisen with regard
to NSWAs both generally and as they relate to the public sector. Although
anecdotal evidence suggests that the incidence of NSWAs in government is in-
creasing, data presented here show that the incidence of most categories of
NSWAs has remained relatively stable over the intermediate term. The data
further reveal important differences between public and private sector use of
NSWAs and between levels of government within the public sector. For in-
stance, the incidence of part-time work arrangements is lower in the public
sector, but on-call workers, who are concentrated in education-related jobs at
the local level of government, are more numerous. In addition, federal and
state governments make greater use of part-year and seasonal work arrange-
ments than local governments do. Finally, private sector employers tend to
make far greater use of temporary staffing agency workers than public sector
employers.

NSWAs hold promise as one means of addressing key human resource man-
agement challenges facing public agencies. The U.S. Senate Committee on Gov-
ernmental Affairs (2000), for example, has warned of a “human capital crisis”
resulting in part from the impending retirement of large numbers of federal em-
ployees and difficulties the federal government has had in recruiting well-
qualified replacements. The Social Security Administration (SSA) has rehired
annuitants on a part-time basis as a means of filling the talent gap, thereby sup-
porting the agency’s customer service mission and preserving and sharing in-
stitutional knowledge and experience. Highly skilled individuals, many of whom
have spent their careers at SSA, have been brought back to assist in the train-
ing of new hires, thereby freeing up regular employees to perform ongoing
mission-critical duties. Former SSA commissioner Kenneth Apfel characterized
this arrangement as a “win-win opportunity” (personal communication, Nov. 3,
2003). The former employees are able to supplement their retirement income
while simultaneously assisting SSA in coping with the challenges of its customer-
service-based mission, nationwide jurisdiction, scarce resources, and an aging
workforce. Paul Barnes, the former associate commissioner for personnel, de-
scribes the authority to hire retirees in nonstandard capacities as an “extremely
helpful tool for us to provide consistent public service across our whole net-
work.” He notes, “The program is doing what it was intended to do” by main-
taining a trained and knowledgeable workforce in an agency that so heavily
emphasizes customer service (personal communication, Dec. 19, 2003).! Other
federal agencies that have been granted similar authority include the Internal
Revenue Service, the Federal Law Enforcement Training Center, the Department
of Defense, the Federal Aviation Administration, and the Nuclear Regulatory
Commission (Kauffman, 2003).
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Similar succession planning strategies have been pursued by the states of
West Virginia, New Hampshire, and Washington and by San Diego County, Cal-
ifornia. In each case, public personnel managers anticipated shortages in ex-
pertise and staffing, as well as a critical loss of institutional knowledge,
prompting the development of creative and innovating employment arrange-
ments. For example, Washington has authorized a “retire-rehire” program for
teachers described by its sponsor as “a powerful tool to attract qualified retirees
back into the workforce to fill critical shortages” (Sostek, 2003, p. 44), and San
Diego County also allows retirees to return to public service on a temporary
basis (Baru, McGinn, and Delgado, 2001). Former SSA associate commissioner
Barnes foresees a need for NSWAs as a strategic human resource management
tool for at least the next ten years, based on the agency’s continued analysis of
its workforce (personal communication, Dec. 13, 2003). Clearly, use of non-
standard work arrangements to meet public sector staffing needs is neither a
onetime tactic nor a passing fad. Greater understanding of its strengths and
drawbacks is important to human resource managers.

Although the Social Security Administration and others acted strategically in
rehiring annuitants to address a resource deficiency, NSWAs are sometimes em-
ployed in an ad hoc manner to meet immediate staffing needs or cut costs.
Human resource managers have relied on NSWAs to address short-term staffing
needs without adequate forethought into how those workers figure into an
agency’s mission or how they accommodate the government’s role as a model
employer. As a result, some workers in precarious NSWAs who desire stable,
long-term employment have been denied the human capital investments, job
security, and health and retirement benefits that permanent employees enjoy.
Often such abuses result in litigation or legislative remediation.

NONSTANDARD WORK ARRANGEMENTS:
DEFINITIONS IN USE

The primary source of information on NSWAs in both the public sector and the
private sector is the Contingent Work Supplement (CWS) to the Current Popu-
lation Survey (CPS), which was conducted biennially between 1995 and 2001
by the Bureau of Labor Statistics (BLS) as a supplement to the monthly Current
Population Survey. The CWS is the most extensive source of data on the extent
to which NSWAs are being employed in the United States. In this survey, the
BLS identifies four types of nonstandard arrangements (U.S. Department of
Labor, 2001):

¢ Independent contractors: “workers who were identified as independent
contractors, independent consultants, or free-lance workers, whether
they were self-employed or wage and salary workers”
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e On-call workers: “workers who are called to work only as needed,
although they can be scheduled to work for several days or weeks in
arow”

e Temporary help agency workers: “workers who were paid by a tempo-
rary help agency, whether or not their job was temporary”

¢ Contract company workers: “workers who are employed by a company
that provides them or their services to others under contract and who
are usually assigned to only one customer and usually work at the cus-
tomer’s worksite”?

Although the four nonstandard arrangements identified by the BLS have been
used in many studies that rely on the CWS, others define the population of
workers in nonstandard arrangements differently. In her study of the flexible
staffing arrangements used by private sector employers, Houseman (2001) in-
cluded these BLS categories and added “short-term hires” and “regular part-
time workers.” In reviewing these and other studies of “contingent workers,”
the General Accounting Office (GAO; 2000a) identified a total of nine separate
categories of nontraditional work arrangements: the BLS’s four types plus
“direct-hire temps,” “day laborers,” “self-employed workers,” “standard part-
time workers,” and “leased workers.”3 The GAO also noted a variation across
studies concerning the types of jobs to include and found that depending on the
types of work arrangements included, estimates of NSWAs range from 5 to 30
percent of the workforce.

Our analysis employs a broad definition of unconventional work arrange-
ments consistent with the term nonstandard, that is, work arrangements other
than those involving full-time, permanent jobs. Consistent with the BLS, we
have included temporary help agency and contract company personnel in our
definition of NSWAs. Consistent with the GAO, we add part-time workers to
our definition, and consistent with the Office of Personnel Management (OPM),
we include part-year and seasonal workers.

HISTORICAL TRENDS IN
NONSTANDARD WORK ARRANGEMENTS

Table 6.1 summarizes the findings from 1995, 1997, 1999, and 2001 Contingent
Work Supplements and subdivides the NSWA population by type of nonstandard
arrangement. As of 2001, individuals employed in nonstandard work arrange-
ments account for one-third of the overall workforce. Over this six-year period,
the figures show a small decline in the proportion of the workforce in NSWAs.4

As summarized in Table 6.1, the total number of workers in all NSWAs, pub-
lic and private, decreased modestly from 1995 to 1999 and then increased
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slightly between 1999 and 2001. As a percentage of the total workforce, NSWAs
declined from 36.6 percent to 34.6 percent. Longer-term data are available for
two of the NSWA categories: part-time workers® and temporary help agency per-
sonnel. Questions on part-time work are part of the regular CPS and hence are
available going back to 1968. Between 1968 and 2002, the proportion of the
workforce in part-time arrangements rose from 14 percent to 18 percent (Schreft
and Singh, 2003). Data from the Current Economic Survey, which is a survey
of payrolls rather than individuals, show long-term growth in the temporary
help agency sector from only 0.3 percent of the workforce in 1972 to more than
2.4 percent by the end of 2002. Thus although the incidence of NSWAs has re-
mained relatively stable over the short term, there has been long-term growth
in part-timers and temp workers.

One explanation for the slight decline in the incidence of NSWAs between
1995 and 2001 is offered by Belman and Golden (2000), who hypothesized that
“the share of temporary jobs may shrink as an economic expansion matures,
initially because many of them are transformed into permanent positions and
eventually because firms begin to eliminate such jobs first before laying off
members of their regular staff at the onset of a recession” (p. 174). The BLS did
not conduct the Contingent Work Survey in 2003, making it difficult to assess
what the trends in numbers of workers in NSWAs have been during the recent
economic recession. However, data presented by Schreft and Singh (2003) show
that there has been growth in both temporary help agency and part-time em-
ployment during the twelve months after the economy hit bottom in 2001. The
growth of employment in these two categories stands out in light of a substan-
tial decline in the number of nontemporary jobs. Schreft and Singh observe that
these “just-in-time” employment practices “give firms more flexibility in em-
ploying labor, which is especially valuable early in recoveries” (p. 67). This
study lends support to the theory that variation in the incidence of workers in
selected categories of NSWAs is countercyclical.

A comparison of the incidence of alternative categories of NSWAs in the pub-
lic and private sectors reveals that part-time work arrangements are less com-
mon in the public sector, largely attributable to their limited use in the federal
government. The occupational category with the greatest number of part-time
workers in government overall is that of teachers’ aides, followed by elemen-
tary and secondary school teachers. On-call workers in the public sector are
more numerous than they are outside the public sector, with the use of work-
ers in this category concentrated at the local level of government, mainly in ed-
ucation. Part-year and seasonal workers are those whose jobs are available only
during certain times of the year or who were hired for a specific project or to
replace another worker for less than a year. This is a significant category of
NSWA in terms of the numbers of workers; federal and state levels of govern-
ment make greater use of these arrangements than local governments do. These
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workers are employed mainly in education but also in managerial positions,
with the U.S. Postal Service, and with agencies that have fluctuating workloads.

The private sector makes far greater use of temporary agency workers than
public sector employers do. The number of temporary agency workers in gov-
ernment in 2001 was estimated at only fifty-seven thousand. Many of these
workers were employed in education, although other clerical and administra-
tive jobs are filled by temporary agency workers as well.

A second important source of information on nonstandard work in govern-
ment is the Office of Personnel Management, which collects data on federal-
level work schedules in full-time-equivalent (FTE) units divided into type of
work schedules, including full-time permanent, full-time temporary, intermit-
tent, and part time. Table 6.2 is adapted from OPM data on executive branch
agencies by work schedule from 1987 to 2000. While most FTEs (86 to 90 per-
cent) are accounted for by full-time permanent employees, interesting trends
exist among the other types of work schedules.

The overall number of workers in executive agencies fell steadily over the pe-
riod, from 2.20 million to 1.87 million, a 15 percent decline in thirteen years,
attributable primarily to a reduction in personnel at the Department of Defense
and the downsizing efforts of the Clinton administration. While the proportion
of the executive branch workforce in full-time permanent positions remained
high, there was a slight downtick, from 90.10 percent to 86.65 percent, between
1997 and 2000. Similarly, proportions of workers in full-time temporary arrange-
ments fell during the period. From its high of 6.95 percent in 1987, the propor-
tion of workers working full-time part-year schedules fell steadily to 4.20 percent
in 2000. However, proportions of part-time and intermittent workers demon-
strated the opposite trend, increasing from 3.11 percent to 5.82 percent between
1999 and 2000. These data reflect the evolution in public personnel manage-
ment systems observed by Klingner and Nalbandian (2003): “Today . . . public
programs are more than likely performed by alternative market mechanisms
rather than directly by public agencies; and when public agencies are used, they
are more likely to be staffed by temporary employees hired through flexible
staffing mechanisms rather than permanent employees protected by civil ser-
vice regulations and collective bargaining agreements” (p. 14). Which influ-
ences, on employers as well as employees, brought about these changes?

WHY DO EMPLOYERS USE
NONSTANDARD WORK ARRANGEMENTS?

Katharine Abraham (1990) summed up employers’ motivations for using
NSWAs: to gain more flexibility to adjust the quantity and skill mix of labor in-
puts, to save on compensation costs, and to obtain special skills and services
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not currently available in-house. In Houseman’s 2001 survey of a nationally rep-
resentative sample of private sector establishments, the most commonly cited
reason for the use of NSWAs had to do with staffing flexibility. For example,
over 50 percent of the firms surveyed use workers in one or more categories of
NSWAs to accommodate “unexpected increases in business” or to provide as-
sistance “during peak hours of the day or week.” A high percentage of firms
also use workers in NSWAs to fill vacancies until a regular employee is hired,
fill in for a regular employee who is sick or on vacation, and for special projects.

Other reasons for the use of NSWAs relate to wage and benefit costs. House-
man (2001) found that workers in NSWAs were much less likely to be offered
health, retirement, and other benefits than regular, full-time workers. Tempo-
rary, short-term, or part-time workers are often not covered by the terms of col-
lective bargaining agreements in firms with unionized workforces and hence
can be paid a lower wage.

NSWAs can be employed as a means of resisting unionization as well. Du
Rivage, Carré, and Tilly (1998, p. 266) identify as “gaps in labor law coverage
that severely limit the protective effects of existing labor law for part-time and
contingent workers” that bargaining units often exclude workers in NSWAs, that
collective bargaining rights are ambiguous in situations of “joint employment”
as experienced by both temporary help agency and contract company employ-
ees,® that “subcontracting of public sector jobs creates a gray area between pub-
lic and private employment where the legal protections associated with either
often do not apply,” and that “current labor laws are inadequate for high-
turnover workforces.” Similarly, companies are less likely to face litigation as a
result of laying off employees who are retained on a short-term or temporary
basis than as a result of laying off full-time employees (Houseman, 2001).

Additional reasons for the use of NSWAs in the private sector include as a
means to screen individuals for full-time employment, to access workers with
special skills, and to accommodate worker requests for more flexible work
schedules (Houseman, 2001). Finally, Kahn (2000, p. 243) references the use of
temporary help agency personnel as a means of holding down “head count,”
stating, “The corporate policy with the most significant impact on temp use is
head-count restriction, a common mechanism used by central management to
control costs and keep major decisions in their own hands.”

Many of these same reasons apply to the public sector. For instance, Paul Light
(1999) points to the perceived political importance of holding down head count
as one reason for the extensive use of contract employees in the federal govern-
ment. Similarly, Richard Lindsay, president of AFSCME Council 13 in Harrisburg,
Pennsylvania, indicates that managing head count was a motivation underpin-
ning Pennsylvania’s decision to contract for clerical and custodial workers
through temporary agencies rather than to hire these workers directly (personal
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communication, Jan. 15, 2004). Associated with issues of head count is that of
cost. According to Marge Pitrof (2004), Wisconsin’s recent outsourcing effort re-
flects an ongoing tension between “saving money” and “saving state jobs.”

Government agencies with workloads that fluctuate by season have also
made use of NSWAs. The U.S. Postal Service requires staffing flexibility to pro-
vide services during peak times, including the end-of-year holiday period; the
Internal Revenue Service puts large numbers of employees on the payroll in the
weeks leading up to the April 15 tax filing deadline; and agencies such as the
National Park Service and the Forest Service are able to cope with high demand
for service during the good-weather months through the extensive use of sea-
sonal employees.

Nonstandard work arrangements are also important in the context of “family-
friendly workplace” policy. Family-friendly programs promoted at the federal
level include an expansion of part-time employment opportunities and job-
sharing arrangements. According to the OPM, these programs make it possible
for employees to “spend more time with their children, pursue educational op-
portunities, care for an aging parent or ill family member, participate in volun-
teer or leisure activities, or continue working when illness or physical limitations
prevent working a full-time schedule” (Office of Personnel Management, 2003b).
One element of the federal government’s work-life program is a job-sharing pro-
gram whereby two employees can split the duties of a single job, thereby mak-
ing it possible for each to cope with family-related responsibilities.”

The Federal Employees Part-Time Career Employment Act of 1978 encour-
ages the use of part-time arrangements in federal agencies partly as a means of
helping employees balance work and family commitments. The government has
made available to part-time employees the same benefits that are available to
full-time employees, prorated according to the number of hours worked. School
districts regularly use substitute teachers as “on-call” workers to fill in when
regular teachers are out ill or are absent for other reasons. Public colleges and
state universities have relied increasingly on part-time “adjuncts” or graduate
assistants for teaching purposes largely as a means of holding down costs.

The state of Pennsylvania, in conjunction with AFSCME Council 13 in Har-
risburg, operates a “temp pool” to facilitate the hiring of custodial and clerical
workers as staffing needs change throughout the year. During tax time, the
state’s Department of Revenue hires extra clerical workers, and when the legis-
lature is in session, greater numbers of custodial workers are needed at the capi-
tol complex. The state worked with the local labor union council to regulate the
temp pool, in recognition of fluctuating demand (Richard Lindsay, personal
communication, Jan. 15, 2004). Similarly, according to Martha Watson, human
resource manager with the Minnesota Department of Human Services, the state
of Minnesota relies on NSWAs to meet staffing needs in its state-run hospitals
and nursing care facilities (personal communication, Jan. 20, 2004). Minnesota
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also uses NSWAs to meet seasonal staffing needs for snowplow operators in the
winter, state park workers in the summer, and custodians during the school year
in its state-run colleges and universities (Marybeth Blaser, personal communi-
cation, Jan. 20, 2004).

WHY DO EMPLOYEES PARTICIPATE
IN NONSTANDARD WORK ARRANGEMENTS?

Companies have been accused of using NSWAs as a means of evading legal
obligations to workers. However, CWS data show that a significant proportion
of individuals in NSWAs prefer these arrangements. This is particularly true of
both independent contractors and contract company workers. It is less true for
on-call and temporary help agency workers, although the data suggest that even
many of the workers in these categories prefer their work arrangements to full-
time, permanent employment. In the 2001 CPS survey, 49 percent of on-call
workers and 44 percent of temporary help agency employees stated a prefer-
ence for their current arrangements over those associated with more traditional
jobs. Cohany (1996, p. 33) points out that that NSWAs provide the “flexibility
needed to balance work with other commitments, such as family responsibili-
ties, school, and even other employment.” The BLS found that almost 50 per-
cent of on-call workers were enrolled in school, suggesting that this arrangement
is highly compatible with students’ requiring a source of income. Additional rea-
sons why workers might prefer NSWAs include serving as an income supple-
ment, to gain more diverse work experience by rotating through a variety of
jobs, as a means of exploring the labor market and or a particular job prior to
making a long-term commitment, and as a means for new labor-market entrants
to gain job experience.

BENEFITS AND COSTS OF
NONSTANDARD WORK ARRANGEMENTS

We have already noted the benefits of more flexible work schedules, which in-
clude promoting family-friendly workplaces, preserving institutional knowledge,
and sharing expertise. However, attention has also been brought to NSWAs by
the worker rights community. There is growing apprehension among many in
this community that a “dual labor market” results from use of nonstandard
arrangements. In some cases, worker rights may become secondary to work-
force flexibility from an employer’s perspective. According to Polivka and
Nardone (1989, p. 11), “Dual labor market theorists divide the labor market into
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primary and secondary markets. The primary market is characterized by jobs
with relatively high wages, good working conditions, promotion potential, and
employment security. In contrast, the secondary market is characterized by jobs
with low pay, poor working conditions, and little advancement or job security.”
Workers’ rights advocates are concerned that the secondary labor market is
growing and that participants in the secondary market come disproportionately
from disadvantaged elements of the population, including minorities and
women. BLS data show that both temporary help agency and on-call workers
are disproportionately women and minorities (U.S. Department of Labor, 2001).

Interest in this phenomenon has also been forthcoming from the legal com-
munity. A number of recent court cases have centered on legal definitions of em-
ployment. Some firms have been accused of miscategorizing employees as
independent contractors, thereby evading their responsibilities as employers. By
labeling individuals whose working conditions are in most respects the same as
those of regular employees as contractors, employers are exempted from various
costs for which they would otherwise be obligated. Workers in such arrangements
are also denied rights such as those available under the Family and Medical Leave
Act to which they would otherwise be entitled. Perhaps the best-known case is
Vizcaino v. Microsoft (97 F.3d 1187, 9th Cir., 1996), involving “perma-temps” who
worked in the same capacity as regular employees for years but were classified
as independent contractors by Microsoft. The court found that Microsoft had in-
deed misclassified these individuals, who were deemed regular employees of the
firm pursuant to the common law definition of an employment relationship.

At the core of Vizcaino v. Microsoft was the question of what constitutes an
employment relationship. The Ninth Circuit Court of Appeals found that the in-
dependent contractors working for Microsoft were employees of the firm under
the common law: “Microsoft fully integrated [the workers] into its workforce:
they often worked on teams along with regular employees, sharing the same su-
pervisors, performing identical functions and working the same core hours.”
The U.S. Supreme Court established the common law definition of an employee
in Nationwide Mutual Insurance Company v. Darden (503 U.S. 318, 322-323,
1992), but other legal tests have been used to determine whether a worker is
an employee. Further contributing to the legal muddle are differences in the cri-
teria incorporated into key laws designed to protect workers. The General Ac-
counting Office (2000a) identified nine such laws, including the Family and
Medical Leave Act of 1993, the Employee Retirement Income Security Act, the
Fair Labor Standards Act, and the National Labor Relations Act. In 1994, the
Commission on the Future of Worker-Management Relations recommended that
Congress adopt a single definition of employee that could apply across the
board. The GAO notes that “a stringent and uniform definition of an employee
could help increase benefits coverage for some contingent workers” but also
that “a uniform definition might result in some laws [such as the Fair Labor
Standards Act] being applied more narrowly” (p. 39).
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Use of NSWAs that has led to legal or legislative remediation has not been
limited to the private sector. In the early 1990s, the Los Angeles County Coun-
sel created a nonprofit corporation called Auxiliary Legal Services as a means
of obtaining additional personnel. The individuals whose services were pro-
cured through this arrangement were not technically employees of the county,
were not protected by civil service laws, and were not entitled to the benefits
available to employees of the county (Bendich, Stobaugh, and Strong, 2003). In
March 2001, the San Diego County Board of Supervisors passed an ordinance
allowing the creation of up to 5,500 temporary positions to supplement its full-
time workforce of approximately 18,000. Although the new “interim temporary
worker” position was subject to a six-month limit, there was no prohibition
against serial reappointment, which opened the door for exploitive use of this
nonstandard arrangement. Compensation for these workers was lower than that
of their civil service counterparts (Baru, McGinn, and Delgado, 2001). Similarly,
a group of workers who worked for the city of Seattle for seventeen years as
“intermittent” janitors were found to have been incorrectly categorized by the
city as temporary workers and improperly denied employee benefits (General
Accounting Office, 2000a).

Finally, legislation has been needed to address nonstandard arrangements in
government that were politically unpalatable. To cut costs, some states have
outsourced certain customer service functions to other countries, including India
and Mexico. Public outcry surrounding the outsourcing of these state jobs to
foreign workers led the governor of Indiana to cancel one contract for support
services, and in Wisconsin, a bill has been introduced that would prevent the
outsourcing of state jobs to foreign workers. Similarly, programs allowing re-
tirees to return to public service have been altered to protect against “double
dipping” in New Hampshire and Washington (Sostek, 2003).

Although regulations such as the hiring authority limitations imposed on fed-
eral government agencies by the OPM may mitigate exploitive use of NSWAs in
the public sector, public personnel managers are not immune to the pitfalls of
alternative work relationships that have been suffered in private sector work-
places. In the next section, we identify a few key theoretical and managerial is-
sues related to NSWAs and then examine some approaches for minimizing these
costs while maximizing the benefits to workers that can be realized through
strategic use of NSWAs.

THEORETICAL ISSUES

The expansion in some categories of NSWAs is an element of what Carré, Ferber,
Golden, and Herzenberg (2000) identified as a set of long-term changes in em-
ployment relationships in the United States. At issue is whether important fea-
tures of the American workplace throughout the postwar period associated with
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the concept of “internal labor markets” are in flux. According to Doeringer and
Piore (1971), these features include a long-term employment relationship; wages
that are sheltered from market wage fluctuations and are instead determined by
administrative rules tied to job classifications and rank; upward mobility within
the firm, so that wages rise with seniority and promotions; and company-
sponsored benefits. In support of the thesis that there has been an erosion of
the traditional social contract between worker and employer, analysts point to
an increase in the incidence of downsizing, subcontracting, and greater use of
nonstandard work arrangements. Data generated by Bernhardt and Marcotte
(2000) also point to a long-term decline in job stability, a reduction in benefits
coverage, and an increase in externally driven wage structures in the American
labor market.

These and related studies have not generally investigated whether these
trends characterize the public as well as the private sector. Although in many
respects the federal government is the archetypal internal labor market, there
is no evidence that fundamental changes in the central features of the employ-
ment relationship at that level are under way. In fact, an analysis of the total
work years in executive branch agencies (excluding the U.S. Postal Service)
shows a slight decline in the use of part-time, temporary, and “intermittent”
work arrangements over the period 1989-1999.8

MANAGEMENT ISSUES

The concept of workers as “human capital” has been promoted heavily within
the federal government by the General Accounting Office, which notes that two
principles underlie the human capital concept: (1) “people are assets whose value
can be enhanced through investment,” and (2) “an organization’s human capital
approaches must be aligned to support the mission, vision for the future, core val-
ues, goals, and strategies by which the organization has defined its direction and
its expectations for itself” (2000b, p. 7). Implicit in the idea of workers as “capital”
is that worker performance can be enhanced through investments in training.

This set of ideas becomes problematic when applied to workers in NSWAs.
It is unlikely that organizations will invest in workers who are serving in a con-
tract capacity or whose jobs are temporary. Thus, Belous (1989) observes, “there
may be a tendency to underinvest in human capital development . . . because
employers may not be willing to make the same investments in contingent
workers that they would be willing to make in core workers” (p. 9).

CONCLUSIONS

Although relatively little attention has been accorded the phenomenon of
NSWAs in the public sector, there are reasons why this should change. First,
long-term trends show a significant increase in temporary help agency workers
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and a more modest increase in part-time workers, the only two categories for
which long-term data are available. Further, indicators are that an increased in-
cidence of NSWAs may be a feature of the current “jobless recovery.” NSWAs
may provide a means by which public managers at all levels can address the
labor shortages predicted in association with the retirement of the baby boomers
(Brock, 2003). Finally, as the incidence of these arrangements expands, there
may be increased urgency for policymakers to address the important issues that
are raised by their use.

As we have noted, NSWAs are appropriately part of a strategic approach to
human resource management. The Social Security Administration and the In-
ternal Revenue Service are exemplars, having obtained special authority to em-
ploy annuitants in nonstandard capacities in order to train and mentor newer
employees, as well as to perform mission-critical tasks when their particular
expertise cannot be found in-house. However, in other instances, this man-
agement tool has been used without a longer-term vision as to the role of
NSWAs in agency operations. Egregious exploitation of NSWAs has occasion-
ally resulted in legal action by government workers and their representatives.
Public human resource managers need to be aware of the potential for the
abuse as well as for the deployment of these arrangements in support of mis-
sion accomplishment.

Notes

1. Under this special hiring authority, which must be reexamined and renewed on
an annual basis, the Social Security Administration and the Internal Revenue Ser-
vice may rehire only retirees who possess irreplaceable knowledge or expertise on
mission-critical projects. For instance, the SSA rehired retired administrative law
judges to hear court cases when the demand for hearings and backlogs of cases
outpaced the SSA’s ability to recruit and hire individuals with this expertise. Also,
for both the IRS and the SSA, rehired retirees cannot be those who took advan-
tage of early retirement, and all must be tied to client services and mission-critical
projects. Workers in these nonstandard arrangements can work in this capacity for
no more than two years.

2. Note that the definition of contract company worker excludes those who move
from customer to customer, as many management consultants do. Polivka, Co-
hany, and Hipple (2000, p. 42) comment, “The requirements to have only one
customer and to work on the customer’s premises were imposed to avoid count-
ing individuals whose employers simply did business with other companies under
contract (such as advertising agencies, military equipment manufacturers, law
firms, or think tanks).”

3. Because no data on leased workers were collected by the BLS, they were not in-
cluded in the data reported by the GAO.

4. To examine the incidence of NSWAs in the public sector requires some adjustments
to the data. Some categories of NSWAs (day laborers, independent contractors, the
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self-employed) are exclusive to the private sector and hence are excluded from
our analysis. In the government category, CWS data further permit a determina-
tion of whether the respondent works for a federal, state, or local government
entity. Contract company employees and temporary help agency employees often
straddle the public and private sectors. Although they are technically part of the
private sector, to the extent that they are working for public sector entities they
become part of the public sector workforce. The “assigned job” variable included
in the CWS allows the identification of those private sector employees in these
categories assigned to public sector customers.

5. Note that these part-time figures include workers who are part-time and on-call,
temporary help agency, and independent contractors. The figures shown for “reg-
ular part-time workers” exclude these groups of part-timers because the data used
to calculate figures for the part-time workforce come from the CPS merged outgo-
ing rotation group data, which do not include information on NSWAs.

6. The collective bargaining rights of these workers are generally not guaranteed.
Prior to the Sturgis decision (M. B. Sturgis, Inc., 331 NLRB 173) in 2000, tempo-
rary help agency and contract company employees who worked side by side with
the employees of the “user” employer “could be included in a bargaining unit
with such ‘regular’ full-time employees only if both the user and supplier employ-
ers consented” (Schiffer, 2002). With Sturgis, the National Labor Relations Board
removed the requirement for employer consent. However, even with this change
in policy, workers in NSWAs are often excluded from the bargaining units (see
also Mehta and Theodore, 2000, 2002).

7. However, data from the OPM show that only a small number of employees have
taken advantage of some of these opportunities. For instance, data from the Cen-
tral Personnel Data File show that as of December 2002, only 601 employees were
in job-sharing arrangements governmentwide.

8. According to the Office of Personnel Management (2003a), the total number of
work years accounted for by workers on part-time, temporary, and intermittent
work schedules declined from approximately 9 percent of the total in 1989 to
about 8 percent of the total in 1999.
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Valuing Diversity
The Changing Workplace

Mary E. Guy
Meredith A. Newman

with every new hire, promotion, and training opportunity take advantage

of the best that the American labor force has to offer. The focus of this
chapter is on valuing the diversity of the U.S. workforce. To this end, we ad-
dress the following questions:

l l uman resource executives who capitalize on changes in the workforce

e What is diversity?

e How diverse is the workforce?

e What are the human capital challenges?

e What is the impact of diversity?

We conclude with a discussion of the HR function in creating, maintaining,

and capitalizing on diversity. Strategies that represent diversity in action and
that serve to sharpen efforts to diversify the workforce are offered.

WHAT IS DIVERSITY?

Everyone is part of a group, either by gender, race, religion, ethnicity, age, phys-
ical ability, sexual orientation, skills, professional identification, or tenure in an
organization. In traditional parlance, diversity efforts have been framed in terms
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of race, ethnicity, and gender. More recently, the term has expanded to include
additional categories of demographic “otherness,” such as age, disability, or re-
ligion. As technology revises job schedules, additional dimensions of diversity
include telecommuters versus on-site workers, part-time versus full-time work-
ers, and temporary versus regular workers.

The impact of diversity is more than a function of demographics and num-
bers. It is the strength that comes from melding multiple perspectives. Much as
an alloy is stronger than a single metal, a diverse workforce is more capable of
adjusting to complexity and new demands than the homogeneous workforce of
the past.

Even if we discount enhanced performance, there is another reason to value
diversity. It is the important notion of representative government, and it is the
law of the land. The Civil Service Reform Act of 1978 called for a federal work-
force that reflects the nation’s diversity. To that end, it effectively codified the
push to diversify the federal workforce and make the bureaucracy representa-
tive of the population, both horizontally and vertically. Citizens are more com-
fortable with government, and those who govern, when they look familiar.
Because of the immediacy of governmental action—law enforcement, zoning,
public schools, tax collection, housing, sanitation, public health, streets, parks—
citizens come face to face with government workers. Staff in every driver’s li-
cense examining station and Social Security Administration office know it is
important to be responsive. Personal contact enables citizens to experience
democracy up close and to accept more readily government’s authority. When
public workers, as the hands and feet of government, look like the citizens being
served, government loses its starched removal from everyday lives.

Table 7.1 displays U.S. population statistics. Although the population is pre-
dominantly white, over 37 percent of Americans describe themselves as His-
panic, black, Asian, Native American, or some combination of categories. A
representative government workforce should mirror these proportions. The rep-
resentativeness of groups is central to a workforce that “looks like America”
(Naff, 2001).

To take advantage of the opportunity that America’s diversity offers, how-
ever, requires moving beyond faulty assumptions, stereotypes, and prejudices.
Making the most of a diverse workforce requires finding common ground and
capitalizing on fresh insights and the contributions these bring to public per-
formance. The opportunity that diversity provides is premised on the principles
of trust and respect for differences. This requires an action-oriented perspective
that moves beyond the letter of the law to embrace respect for others and affir-
mation of differences.

How an employer defines diversity shapes, if not predicts, an organization’s
response to the changing workforce. Those who see diversity as an onerous
legal requirement meet the letter of the law yet fail to gain the benefits that ac-
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Table 7.1. U.S. Population Demographics, 2000.

Population 281,421,906
Women 50.9%
Men 49.1%
White 75.1%
Black 12.3%
American Indian or Alaska Native 0.9%
Asian 3.6%
Native Hawaiian or other Pacific Islander 0.1%
Persons reporting some other race 5.5%
Persons reporting two or more races 2.4%
Persons of Hispanic or Latino origin 12.5%

Source: U.S. Census Bureau, 2000a.

crue to those who treat diversity as an essential component of human capital.
To discuss this in more detail, we first compare the demographics of the public
workforce with the characteristics of the civilian labor force as a whole. The
question at issue is whether the individuals who work for government reflect
population demographics.

HOW DIVERSE IS THE PUBLIC WORKFORCE?

Table 7.2 shows the size of the civilian labor force, civilian workforce, and gov-
ernment workforce. The civilian labor force (CLF) includes all citizens who are
age sixteen or older, are not in the military, and are working or looking for work.
Workforce refers to those who are actually employed. Military personnel, who
numbered 1,152,137 in the year 2000, are excluded from the count of the CLF
as well as from the count of the government workforce.

As an industry, government employs a significant portion of the labor force.
Table 7.2 shows that government workers represent slightly more than 12 percent
of all workers. To determine whether the composition of the government work-
force reflects the civilian labor force, we compare the federal workforce to the na-
tion’s civilian labor force in Table 7.3, as well as the proportion of federal workers
who hold white-collar posts. (White-collar positions include all professional and
administrative jobs except those in the U.S. Postal Service, Tennessee Valley Au-
thority, intelligence-gathering agencies, and the Army Air Force Exchange Service.)
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Table 7.2. Comparison of Government Workforce to
Total Civilian Labor Force and Workforce, 2000.

Civilian labor force® 137,668,805
Civilian workforceP 129,721,512
Federal government employees 2,425,898
State government employees 3,564,547
Local government employees 9,746,094

Total government workers 15,736,539

Sources: U.S. Census Bureau, 2000a, 2000b, 2002.
?All citizens age sixteen and older who are not in the military and are working or looking for work.

bAll citizens age sixteen and older who are currently employed.

Table 7.3. Federal Civilian Workforce Compared to
Overall Civilian Labor Force, 2002 (percentages).

Civilian Federal Federal
Group Labor Force Employees White-Collar Workers
Women 46.8 42.43 48.77
Men 53.2 57.57 51.23
White 72.8 67.31 69.77
Hispanic 10.7 7.10 6.78
Black non-Hispanic 10.5 18.63 17.07
American Indian or Alaska Native 0.7 1.50 1.88
Asian or Pacific Islander 3.7 5.45 4.51

Sources: Equal Employment Opportunity Commission, 2003b, 2003c; “Labor Force,” 2003.

Workforce proportions displayed in the table show that the federal workforce
varies in relatively small degrees from the CLF: disproportionately fewer women,
whites, and Hispanics are employed by the federal government while dispro-
portionately more men, blacks, Native Americans, and Asians and Pacific Is-
landers are employed. However, examining the composition of the federal
government’s white-collar workforce reveals that men, whites, and Hispanics
are underrepresented while women, blacks, Native Americans, and Asians and
Pacific Islanders are overrepresented. This variation in representation can be ac-
counted for by a number of factors, including types of jobs filled, the fact that
job segregation is endemic in the workplace, and the geographical match or mis-
match between workers and jobs. We discuss these factors later in the chapter.
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Steady Increase in Diversity

The workforce is dynamic, changing with new entrants and population shifts.
As the numbers change, the dimensions to diversity increase. There are cur-
rently 141 million people in the American civilian labor force, and the number
increases annually. Men currently outnumber women by 9 million, and this dif-
ference narrows annually as women continue to enter the labor force in in-
creasing numbers (U.S. Census Bureau, 2001a).

Managing diversity is no longer an option; it is an imperative. In public em-
ployment, once the province of white males, women and minorities have made
significant gains since the equal opportunity era began in the mid-1960s. In
1974, minorities comprised 19 percent of state and local government employ-
ees; twenty years later, minorities made up almost 29 percent of the state and
local workforce. Similar gains are noted in the federal workforce: by 1982, mi-
norities accounted for 23 percent of the federal workforce, and fourteen years
later, continuing to gain, they comprised 29 percent of the federal workforce
(Equal Employment Opportunity Commission, 1997, pp. 9, 12).

Women in the Labor Force

Our discussion now turns to specific dimensions of diversity. First, let us con-
sider gender. Table 7.4 shows the steady increase in the proportion of women
workers in the CLF, from 36 percent in 1966 to 47 percent in 2000. This increase
is mirrored in the public workforce.

As the number of women in the workforce has achieved a critical mass,
changes have been set in motion in terms of benefits packages, work-family
policies, workplace and work time, and acceptable office behavior. Dual-worker
households mean that often one worker elects to purchase family coverage for
health insurance while the other worker elects to forgo health insurance in favor
of other benefits. For this and other reasons, “cafeteria benefit plans” have be-
come popular. These plans provide choices for workers among an array of in-
surance, dependent care, and retirement plans. Flextime and telecommuting

Table 7.4. Gender Composition
of the Labor Force, 1966-2000 (percentages).

Year Women Men
1966 36 64
1979 42 58
1992 46 54
2000 47 53

Sources: “The American Work Force,” 1993; “Labor Force,” 2003.
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bring greater flexibility and variability to work schedules. Family and medical
leave has become business as usual. Women are less frequently excluded from
the top ranks, and the notion that a leader must be a “he” is diminishing. Ex-
pectations that comparable work will produce comparable pay are on the rise,
and sexual harassment is less often tolerated. Changes such as these mark the
advance of workforce diversity.

Table 7.5 demonstrates an extraordinary change in social norms that, for
prior generations, encouraged wives to remain at home during their child-
rearing years. The table shows that women’s increase in the labor force is due to
the swift acceptance of the principle that married women and mothers can and
should be active participants in the labor force. The HR function is affected by
this change in terms of employee transfers and workday routines. Dual-career
households change a number of job-related factors, including a worker’s will-
ingness to accept a transfer and the necessity for employers to accommodate
workers’ family obligations.

Another way to appreciate the change in gender demographics of the labor
force is by looking at age cohorts (see Table 7.6). While the proportion of men
who are in the labor force has remained relatively steady until they near retire-
ment age, the proportion of women has risen steadily. For this reason, there is
more demand for a family-friendly workplace because everyone is at work. In
1950, only 34 percent of women between the ages of twenty-five and thirty-four
were in the labor force; by 2000, fully 76 percent of all women in that age
bracket were in the labor force. No longer is it assumed that there is a house-
wife at home to manage the household and to ferry children to and from after-
school activities.

In addition to highlighting the increasing proportion of women workers, this
table also brings the subject of age into the conversation. It is to this that we
now turn.

Table 7.5. Labor Force Participation for Married Women
with Children Under Age Eighteen and Husbands Present.

Year Percentage of Married Women
1960 27.6
1970 39.7
1980 54.1
1990 66.3
2000 70.6

Sources: Women’s Bureau, 1998; U.S. Census Bureau, 2001b.
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Generational Differences

Generations have different work attitudes, experiences, and job-related expec-
tations. And cohorts change priorities as they progress through their careers.
During the child-rearing years, the benefits of child care and family leave are
especially important; for empty nesters, retirement planning and salary pre-
dictability are priorities. Likewise, challenges on the job may be motivating to
some workers but demotivating to others (Guy, 1984). Understanding and valu-
ing these differences is the essence of diversity.

For example, Generation Xers, the children of the baby boomers, were born
between 1963 and 1981 (Tulgan, 1995). They enter the workforce with experi-
ences quite different from those of their parents, and their work habits differ
from those of their elders. They came of age with greater protections of equal-
ity in terms of race and gender than any generation in the past. But after work-
ing for a few years, they learn that laws on the books are not necessarily
reflected in workplace practices. This acknowledgment, coupled with the cyni-
cism that marks their generation, combines to produce a potent combination of
thwarted expectations and a drive to breathe life into the protections they were
taught to expect. Young women expect to be treated equally, and when they are
not, they are less tolerant of inequities than their mothers were. The increasing
number of sexual harassment claims gives evidence of this. This means that HR
directors are held accountable for ensuring that their agencies are in compli-
ance with workplace laws and that supervisors are well versed in the provisions
of those laws.

Having come of age playing computer games, Xers have grown accustomed
to instant feedback and fast pace. With both parents in the workforce, they
learned to entertain themselves during after-school hours by watching televi-
sion and relying on friends to while away the afternoons. More comfortable in
teams than hierarchies, they resist top-down bureaucracies. Generational dif-
ferences require management changes, from hierarchical to more consultative
supervisory styles and team-based work assignments.

Generation Xers are nonidealistic, expecting rewards now from their work
rather than trusting institutions to reward them in the future. They are not loyal
to institutions or employers because they do not expect institutions and em-
ployers to be loyal to them. Bruce Tulgan (1995) encourages supervisors to an-
ticipate that Xers will solve problems differently than boomers. He recommends
that employers provide Xers with opportunities to excel; focus on results, not
process; provide as much information as possible; outline and clearly define
goals; build feedback loops; and make feedback accurate, specific, and timely.

Youth is not the only age-based consideration; older workers present their
own issues. Since 1980, participation rates in the civilian workforce increased
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for most older Americans. Since 1975, the participation rate for women between
the ages of fifty-five and sixty-four has increased by nearly 30 percent. Even
among women sixty-five and older, participation rates have increased, from 1.0
to 1.6 percent. Older men’s participation rates demonstrate an inverse trend.
Among men whose ages ranged from fifty-five to sixty-five, participation rates
have declined from 7.0 to 6.4 percent (U.S. Census Bureau, 1961-1996).

The Age Discrimination in Employment Act (ADEA) serves to promote em-
ployment of older people between the ages of forty and sixty-five based on their
ability rather than their age. The ADEA prohibits arbitrary age discrimination
in employment, including hiring, referral, classification, and compensation on
the part of employers with twenty-five or more employees (Henderson, 1994).
The 1978 amendments to the ADEA rendered legally unenforceable most
mandatory retirement policies for people up to age seventy. Mandatory retire-
ment after age seventy was abolished in a 1986 amendment to the law. As
health insurance costs increase and retirement accounts suffer in a faltering
economy, it is likely that more of the aging workforce will delay retirement. The
1990 Older Workers Benefit Protection Act (OWBPA) provides additional safe-
guards against employers who pressure workers to accept early retirement. The
act prohibits “capricious and discriminatory acts to get employees to waive their
employment and retirement rights” (Henderson, 1994, p. 81). The age disper-
sion of workers requires that supervisors be sensitive to the differing priorities
and working styles of members of the various generations.

Workers with Disabilities

Along with gender, race, and age, disability is another facet of diversity. The dis-
tribution of employees with disabilities is difficult to quantify. Overlapping sta-
tistics give estimates of 36 million to 50 million Americans with disabilities
(Henderson, 1994). The passage of the Americans with Disabilities Act in 1990
was intended to be the impetus for an increasing number of people with dis-
abilities to enter the workforce and to seek opportunities equal to those of their
nondisabled peers. A subsequent law, the Ticket to Work and Work Incentives
Improvement Act of 1999, was passed to encourage the disabled to seek em-
ployment. Employers are required to make reasonable accommodation for hand-
icapped workers. The fact of the matter is that the proportion of disabled
workers who are in the workforce is about the same now as before the ADA was
passed (Hotchkiss, 2003).

Despite an estimated 930,000 workers with disabilities (Alexander, 1994),
there are more than 7.7 million disabled Americans who are either out of the
labor force or unemployed (Henderson, 1994). Among the barriers individuals
with disabilities face when seeking employment are economic disincentives,
employers’ negative attitudes toward people with disabilities, and coworkers’
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discomfort. Elderly people with disabilities may be more discriminated against
than others. In terms of productivity, very little is expected of the elderly in
general, and even less is expected of those with disabilities. But failure to invest
in their potential is shortsighted. Both older workers and workers with disabil-
ities constitute labor pools that have not been explored as fully as possible. With
the human capital crunch that projections foresee, these groups provide re-
cruitment opportunities.

The Americans with Disabilities Act of 1990, as amended in July 1994, pro-
vides a clear and comprehensive national mandate for the elimination of dis-
crimination against individuals with disabilities (see Chapter Twenty). The
scope of the act covers the majority of state and local government agencies as
well as the federal government. Moreover, it adds an enforcement mandate and
charges the federal government to play a central role in such enforcement. Con-
gress passed the ADA after concluding that individuals with disabilities are a
discrete and insular minority who face restrictions and limitations that result
from stereotypical assumptions not truly indicative of their ability to contribute
to society. According to the law, a “qualified individual with a disability is an
individual who, with or without reasonable accommodation, can perform the
essential functions of the job in question (Kohl and Greenlaw, 1992; Susser,
1990). Congress held that the nation’s proper goals regarding individuals with
disabilities are to ensure equality of opportunity, full participation, independent
living, and economic self-sufficiency. An individual who brings a claim under
the ADA is entitled to a jury trial and has the potential to collect punitive and
compensatory damages in an amount commensurate with the size of the em-
ployer’s workforce.

The EEOC found that 80 percent of all accommodations cost less than $500,
with more than half (51 percent) of the reasonable accommodations having no
cost at all. Simply reorganizing work flows or rearranging office furniture often
suffices (Kohl and Greenlaw, 1992). Human resource managers should under-
take job analyses to determine the essential functions of a job (see Chapter
Twenty-Three). This helps supervisors place disabled workers in settings where
they can be most productive and avoids claims that an otherwise qualified ap-
plicant is not capable of performing a job. Valuing diversity ensures that the
workplace is inclusive of all groups, including individuals with disabilities.

We have discussed race, gender, age, and physical disability as they relate to
the changing workforce. There are many more ways to break down “otherness,”
such as by skills, functional responsibilities, and religion. “Diversity” is syn-
onymous with “differentness,” and it is the wise employer who is sensitive to
the variety of self-identifications that workers bring with them into the work-
place. We move now to discussion of the human capital challenges that emerge
as demographics change.
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HUMAN CAPITAL CHALLENGES

Three phenomena accentuate the dynamism of the public workforce. First, pro-
jections that predict steadily increasing changes in the workforce occasionally
prove to be wrong, as in the case of plateaus. These occur when previously ex-
cluded groups make rapid gains, only to level off below predicted growth levels.
The second phenomenon deals with job segregation, which sequesters “otherness”
in some jobs while maintaining a traditional white male workforce in others. It re-
mains to be learned whether these phenomena are due to hurdles too high to jump
for job applicants, entry-level qualifications rife with unnecessary requirements,
or social factors too elusive to understand. Suffice it to say that these groups rep-
resent potential recruiting pools. The third phenomenon deals with immigrants
who are recruited to fill posts when the American labor supply is too short.

Participation Plateaus

Participation rates do not follow an ever-increasing growth rate. For example, re-
cent EEOC data reveal that women’s integration into the federal civilian work-
force has plateaued, and participation rates for people with targeted disabilities
lag well behind their availability in the population. Although the number of
women in the federal workforce increased in fiscal year 2002, the percentage did
not change significantly. The participation rate for women, 42.43 percent, was
below the 1990 level of 45.70 percent. People with targeted disabilities have
never reached 1.5 percent of the federal workforce. This is only one-quarter of
the 5.95 percent estimated availability for such individuals. People with targeted
disabilities would need to increase by 601 percent (129,147 individuals) to match
the availability estimate. In fact, in fiscal year 2002, the percentage of people
with targeted disabilities in the federal workforce decreased for the fifth consec-
utive year, and by 20.49 percent when compared with the relevant participation
rate for FY 1993 (Equal Employment Opportunity Commission, 2003a).

In other words, there are cases in which the workforce stops short of being
as diverse as predicted because change occurs in fits and starts rather than in
a continuous climb. Also, for any number of reasons, some groups do not move
into the workforce despite the presence of job protection laws. Whether this is
a result of employer biases too subtle to be detected or self-selection on the part
of applicants who anticipate rejection and are pessimistic about job opportuni-
ties remains to be learned.

Job Segregation

Job segregation is found throughout the workplace and is obscured when em-
ployment data are studied in the aggregate. Data from the federal civilian work-
force demonstrate this phenomenon. Although Table 7.3 leaves the impression
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that the federal workforce is a fairly close approximation of the population, there
are actually wide differences in the participation rates of certain groups among
federal executive departments and independent agencies. For example, among
agencies with five hundred or more employees, the Department of Justice (DOJ)
is the largest employer of Hispanics. The department’s 13,315 Hispanic em-
ployees represent 14.19 percent of the permanent DOJ workforce. The Depart-
ment of Veterans Affairs (VA) is the largest employer of blacks; the 48,689 blacks
in the VA represent 24.21 percent of the permanent VA work force. The VA em-
ploys 115,724 women, which is 57.55 percent of the VA’s permanent workforce
(Equal Employment Opportunity Commission, 2003a).

Segregation results from demographic clustering. It is partly due to the types
of work performed. For example, in terms of gender, the 1963 Equal Pay Act
made it illegal to label jobs as “men’s jobs” or “women’s jobs.” However, no-
tions of who is best at performing certain tasks lives on in the minds of both
hiring authorities and job applicants. For example, emotive work, such as car-
ing, negotiating, empathizing, smoothing troubled relationships, and working
behind the scenes to achieve cooperation, are thought to be more natural for
women and are required components of many women’s jobs (see Guy and
Newman, 2004). A representative workforce is expected in a government
agency, and aggregate data often show that more than half of an agency’s work-
force is female. However, a closer examination shows that women are segre-
gated in the lower-paid nondiscretionary positions while men are segregated in
higher-paid posts with decision-making authority. A similar dynamic is at work
with the other newcomers to the workplace who are not white males.

The workplace is a microcosm of cultural values and biases. Just as housing
segregation contributes to the homogeneity of neighborhoods, job segregation
contributes to the homogeneity of workers. Relatively few job categories are oc-
cupied in even numbers by women and men. As evidence of the undesirability of
“women’s work,” women are more likely to work in “men’s jobs” than men are
to work in “women’s jobs.” Traditional women’s jobs include a narrower range
of occupations than men’s, predominantly the clerical, secretarial, and low-end
service occupations; as professionals, women are still most likely to be teachers
or nurses, as they were a century ago. Classification and compensation schemes
that are based strictly on labor market data reward traditional men’s jobs with
higher wages, more autonomy, and more discretion, while traditional women’s
jobs are accorded lower pay, less autonomy, and less discretion.

Immigrants

Though often overlooked in discussions of diversity, the subject of government’s
reliance on foreign-trained physicians deserves mention as a human capital
issue. Medical facilities operated by local, state, and federal governments have
difficulty recruiting American-trained physicians. Governments turn to interna-
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tional medical graduates (IMGs) to staff charity hospitals, state psychiatric fa-
cilities that house the chronically mentally ill, medical services in corrections
facilities, and rural health clinics situated in undesirable geographical areas
(Rosenblatt and Hart, 1999). A comparison of IMGs to physicians trained in U.S.
medical schools found that IMGs worked more frequently in the public sector,
treated significantly more African American and Hispanic patients, and received
a higher percentage of their income from Medicare and Medicaid than U.S.-
trained physicians (Blanco and others, 1999). Language barriers complicate
communication between physicians, patients, and other medical staff. In this
human capital challenges, issues involve recruitment, retention, language bar-
riers, and citizens’ perceptions of performance.

Despite the halting integration of some groups, the image of the workforce
is changing from a uniform canvas to a collage. This complexity of composition
requires adjustments in workplace habits. Sensitivity to the nuances that “oth-
erness” brings extends beyond mere tolerance for colleagues of different races,
cultures, native tongues, and backgrounds. For teams to function well, mem-
bers must be able to see beyond skin color and stereotypes. Cultural differences
and traditions must be incorporated into the workplace milieu.

WHAT IS THE IMPACT OF DIVERSITY?

How can human resource managers capture, express, and advance the best
spirit of diversity within their organizations, especially in the current context of
downsizing and outsourcing? It is to this question that we now turn.

As the image of the workforce changes, so does the shape of the workplace.
Hierarchies are giving way to flattened structures; individual effort is giving way
to teamwork; the once universal “he” is becoming gender-neutral; racial intol-
erance is giving way to sensitivity; work habits are changing as information
technology changes the way tasks are performed; and stereotypes about people
with disabilities are being tested and found wanting. Team building becomes
the norm rather than an innovation. The private lives of women and their pub-
lic (workplace) lives are mixing as dependent care expands from being a fam-
ily concern to also being the employer’s concern. Interactions between men and
women at work are becoming channeled into acceptable paths now that sexual
harassment is legally actionable.

Diversity contributes to increased creativity, provides a wider range of per-
spectives, and guards against groupthink. It also brings new ideas and mean-
ings and helps groups think “out of the box” when tackling problems. Graham
Allison (1971) and Irving Janis (1972, 1982) demonstrated long ago that ho-
mogeneous work teams employ problem definitions that far too frequently begin
with perfect rationality yet end in perfect failure. Without the broadened
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peripheral vision that multiple viewpoints bring to a problem, homogeneous
groups begin with a more limited scan of circumstances surrounding a prob-
lem. This results in errors in the early stages of the decision-making process that
magnify at each phase, from problem definition to arraying alternatives to de-
signing solutions. Heterogeneous groups start from a more varied set of as-
sumptions. From a process standpoint, diverse groups require a longer start-up
time as members grow comfortable working with one another; in the end, how-
ever, they produce better decisions because of the broader range of perspectives
from which they start.

A diverse workforce results in an expanded appreciation for human capacity
and individual differences; it also brings HR challenges. As much as employers
would like the workplace to be “a peaceable kingdom” (Levine, 2003), it rarely
is. Old-timers on the job have significant adjustments to make as newcomers
look less and less like them. As agencies downsize and jobs become fewer, re-
sentments build as employees who have been traditionally advantaged find
themselves competing for jobs that in prior days would have come to them al-
most as entitlements. As women are promoted over men, as African Americans
are promoted over whites, as Asians are promoted over Hispanics, jealousies
increase and tensions rise. As disabled workers claim the right to reasonable ac-
commodations, employers find themselves spending more time focusing on
human resource issues than they had anticipated. These are but a few of the
workplace challenges that are accompanying increased diversity.

One way to examine the issue is to learn whether discrimination complaints
have increased or decreased. Table 7.7 shows the results of a survey of federal
workers. Respondents were asked whether they had been discriminated against,
and their responses show that worker perceptions of discrimination have re-

Table 7.7. Percentage of Federal Workers Who Say They Were Denied a Job,
Promotion, or Other Job Benefit Because of Unlawful Discrimination.

Basis of Discrimination 1992 1996 2000
Race or national origin 12 15 12
Sex 12 13 11
Age 10 11 11
Handicap 3 2 3
Religion 2 2 2
Marital status 3 3 2
Political affiliation 2 3 1

Source: Adapted from U.S. Merit Systems Protection Board, 2003, p. 28.
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mained fairly level for more than a decade. These numbers represent a glass
that is either half full or half empty. On the one hand, they show that in the
midst of increasing diversity in the workplace, there has not been a sharp in-
crease in discrimination complaints. On the other hand, the numbers also re-
veal that there are enduring tensions that have not receded, despite increasing
appreciation for diversity.

The Integration of Differences

Increased diversity is not without drawbacks. Like a carefully guarded fort, the
workplace opens its doors to the “other” ever so slowly. Advantage in a com-
petitive environment is a zero-sum game. When there is one promotion to be
had and one person lands it, the other does not. Affirmative action has come
under fire in recent years as women and minorities have gained advantage,
causing those whose advantage has diminished to cry foul. Accustomed to their
advantaged status, traditional workers who lose to “others” attribute their loss
to affirmative action and reverse discrimination, while successful “others” at-
tribute their gains to hard work.

Diversity diminishes privilege that had been taken for granted by those in the
traditionally advantaged group. For this reason, the entry of “others” into the
workforce occurs not in a unilinear fashion but in a more halting pattern. New-
comers to the organization are encouraged until the complexion of the work-
force has changed just enough that the advantaged group fear that “their kind”
will soon be in the minority. Doors of opportunity swing shut while those in the
majority accommodate to the changing faces. Recent resistance to affirmative
action bears witness to this. Another issue is that diversity transforms the work-
place through culture change. “Others” bring their own values, experiences, sto-
ries, and worldview into the workplace, gradually changing the dynamics of the
work group and requiring changes in organizational processes.

Fault Lines. Increasing diversity brings opportunities for creativity but also for
communication difficulties, disrupted organizational norms, and increased in-
terpersonal conflict. Fault lines are dividing lines that split a group into sub-
groups based on one or more attributes. Demographic characteristics and
differences in personal values have the potential to create fault lines that deepen
when personal characteristics combine with racial, gender, or cultural differ-
ences. For example, if all women in a group are over sixty years old and all men
are under thirty, the sex and age fault lines form a chasm, compared to when a
group is simply made up of half women and half men, all of whom are of sim-
ilar ages. The more distinct the fault line, the more divided the workplace be-
comes. Whereas diversity brings more perspectives and ideas to groups and is a
source of innovation and creativity, fault lines exaggerate differences and in-
troduce conflict. Due to diverse cultural backgrounds, managers and employees
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may have different expectations about authority, work rules, and acceptable
boundaries of dress, workplace behavior, and speech. Randel and Jaussi (2003)
recommend that supervisors avoid fault lines by balancing team membership
in such a way that radical dissimilarities are minimized.

Training programs that emphasize interpersonal skills, socialization of new
employees into the organizational culture, and improving the language skills of
foreign-born employees are helpful, as are reviews of existing codes of conduct.
Over time, training, technology, and other shared experiences combine to build
identification with the organization and to develop shared understandings. In
the interim, organizational structures are needed that allow managers the flex-
ibility to operate in the dominant culture and to manage the unique challenges
that an ethnically and linguistically diverse workforce present.

Superficial Versus Deep Diversity. If demographic diversity is immediately rec-
ognizable, differences in personal values and temperaments take longer to as-
sess. Superficial diversity diminishes over time as workers come to know one
another as individuals rather than as members of a class. Deep diversity, how-
ever, develops over time as individual idiosyncrasies emerge. This explains why
demographically diverse work groups typically require a longer start-up time
than homogeneous groups. Once heterogeneous groups have worked together
and developed a comfort level with one another, group output, in terms of cre-
ative and sound decisions, meets and then exceeds the output of homogeneous
groups (Watson, Kumar, and Michaelsen, 1993).

Legal Protections

Over the past forty years, a series of laws have been passed to ease the inte-
gration of “others” into the workforce and to move members of all groups closer
to economic parity. Each of these laws was passed after significant pressure on
Congress to level the playing field of job opportunity and to prohibit unfair
salary disparities; denial of promotion opportunities; penalties for pregnancy,
childbearing, and child rearing; and sexual harassment. The laws progress from
insistence about equal pay or an equal chance for hiring and promotion to an
understanding that women’s capacity to bear children must be incorporated into
workplace practices and that women have the right to be treated with the level
of respect accorded to male workers. In combination with one another, these
laws serve as levers to pry open the doors of economic opportunity for “others”
and to maintain reasonable working conditions once inside. Laws such as the
Equal Pay Act of 1963, the Civil Rights Acts of 1964 and 1991, Executive Order
11375, the Equal Employment Opportunity Act of 1972, the Age Discrimination
in Employment Act of 1967, the Civil Service Reform Act of 1978, the Pregnancy
Discrimination Act of 1978, the Older Workers Benefit Protection Act of 1990,
and the Family and Medical Leave Act of 1993 can be viewed as a collective



VALUING DIVERSITY 159

wind sock, indicating the necessity to open the workplace to a more heteroge-
neous workforce.

Strategies for Capitalizing on Diversity

An increasingly heterogeneous workplace and an organizational culture that
values diversity and tolerance combine to improve decision making, boost pro-
ductivity, and enhance morale. Studies show that diversity leads to better or-
ganizational decisions—the greater the diversity of employees, the greater the
diversity of ideas. For example, a 1993 study conducted at the University of
North Texas pitted heterogeneous teams of business students unknowingly
against all-white teams. By the end of the seventeen-week experiment, the di-
verse groups were viewing situations from a broader range of perspectives and
offering more innovative solutions to problems (Rice, 1994).

The human resource manager can help create a work climate receptive to
and respectful of diversity. Strategies that advance diversity at work include re-
liance on teams rather than hierarchy, cross-functional training that capitalizes
on individual differences rather than specialization, broadening position classi-
fications to provide maneuvering room to accommodate cross-functional per-
formance, and a concomitant move away from viewing each worker with
similar training as an interchangeable part on an assembly line. Moving away
from one-size-fits-all job assignments, innovative city managers are experi-
menting with self-managed work teams and are reporting that such teams en-
hance worker satisfaction and productivity (Yang and Guy, 2004).

Capitalizing on diversity is a two-way street. Classification systems need to
be broadened to allow for greater exercise of each worker’s skills. Job redesign
requires supervisors to think more globally about departmental operations. Ca-
pacity building is necessary to accommodate workers who do not fit easily into
the pigeonholes of narrow classification and compensation systems of the past.
As the wave of the future, broadening the scope of one’s work calls attention to
the importance of teamwork, flexibility, and reframing jobs. Workers who do not
fit easily into prescribed roles may fit more easily into more broadly defined jobs.

CONCLUSION

Diversity does not have to be a zero-sum game where one side wins and one
side loses. Rather, it represents a gradual loosening of the old way of doing things
and a move toward greater involvement of all segments of the population. To
achieve diversity requires hiring and promoting the most capable candidates,
being always mindful of the necessity to achieve a workforce that is representa-
tive of the citizens being served. The more productive workplaces will be those
that adapt to the changing workforce and do away with the tradition of “one size
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fits all” when it comes to job descriptions, traditional notions of work, and nar-
row job classification schemes.

HRM is the vehicle in each organization for changing power relations among
groups of workers, leveling the playing field, and providing equal opportunity for
the “other,” not just at the entry gate but at checkpoints throughout the organi-
zation. The pushing and shoving required to modify traditional work modes
shows how entrenched the model of a homogeneous workplace is. The difference
between capital resources and human resources is that capital, as an inanimate
object, is far more predictable than human behavior. Whereas organizations own
capital, they merely “rent” human resources to receive the benefit of workers’
labor. The impermanence of renting human assets drives the need to identify
workplace variables that address worker needs and entice workers to stay rather
than leave. Unlike buildings, equipment, and other capital investments, even the
most productive worker may walk out the door at any time. Unlike other strate-
gic assets, human assets can demand higher salaries, reject supervision, or be-
come unmotivated.

Recruitment strategies need to be inclusive. Human resource managers
broaden candidate pools by advertising on Web sites and in publications that
target diverse applicant pools. Managers who scrutinize their selection
processes, especially job requirements and testing, ensure that protected groups
are not inadvertently or disproportionately screened out during the hiring
process (Nobile, 1991). Once on board, workers’ skills and perspectives must
be brought to bear to achieve the organization’s goal. To merely hire a “repre-
sentative workforce” and then insist that all organizational processes be con-
ducted in the future exactly as they were in the past is to overlook an armament
of untapped resources.

As the pace of decisions speeds up, job opportunities proliferate, and high-
skilled workers become scarcer, job satisfaction is an essential ingredient for re-
taining workers. A number of variables are now receiving added attention
because of their impact on an employee’s decision to stay or leave, including
employee participation in decision making, recognition, fairness, satisfaction
with coworkers, and a sense of being part of a team.

Options for flexible work schedules—once nonexistent—have become a re-
ality, with benefits for workers and employers alike. Job sharing, compressed
workweeks, temporary assignments, reduced hours, telecommuting, and flex-
time have provided employees with the means to realize a better balance be-
tween work and family and an opportunity to engage simultaneously in more
than one endeavor (school and work, two careers, work and leisure). Simulta-
neously, it provides a means for employers to hire employees who would not
otherwise be able to meet a traditional workday.

In the long run, diversity brings cultural change. For human resource man-
agers, this means that there will be tension as practices shift and workers make
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room at the table for others who are different from themselves. Training in tol-
erance and sensitivity to differences are the foundation on which any formal
workshops on compliance with equal opportunity laws should be built. Formal
laws, regulations, and policies to eliminate discrimination or voluntary strate-
gies for encouraging diversity are necessary but not sufficient to address the
problems and opportunities of a pluralistic workforce. Proactive human resource
managers serve as change agents for a workplace that embraces diversity as a
central value. A managerial philosophy that embraces diversity helps diminish
the tension that arises naturally from change.

Promotion from within is an effective way to signal the importance of diver-
sity. Promotional policies should be reviewed and promotional statistics moni-
tored to ensure that all groups are advancing throughout the organization
(Nobile, 1991). Performance appraisal and reward systems should reinforce the
importance of effective diversity management. It is important to realize that tra-
ditional assessment tools may have limited utility for evaluating people who are
different from the evaluator (Galagan, 1993). Changes in human resource poli-
cies and benefits plans that make it easier for employees to balance work and
family role demands are essential. So is ongoing training. For example, training
to confront issues concerning the employment of workers with disabilities be-
gins with the preparation of detailed job descriptions for each position. Men-
toring programs that target women and minorities serve to connect “outsiders”
with the informal networks of organizations, and they facilitate career ad-
vancement in the process. By establishing recognized mentoring relationships,
up-and-comers who in the past had been overlooked for leadership positions
are groomed for promotion.

Following these collective recommendations can help create an environment
that develops the full potential of all members of our diverse population and
achieves strategic advantage in the process. They ensure that diversity is man-
aged not at the edges but in the mainstream of an organization’s operations—that
the philosophy of diversity is woven into the basic fabric of organizational life.
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Cz0 CHAPTER EIGHT RO

Managing an
Aging Workforce
Trends, Issues, and Strategies

Jonathan P. West

of the baby boomers, the generation born between 1946 and 1964, the old-

est of whom turned fifty-five in 2001 (see, for example, Adelsberger, 1998;
Lane, Wolf, and Woodard, 2003; National Commission on Public Service, 2003;
Solomon, 1995; Zak Figura, 1999). The impact will not be limited to the health
care and leisure industries (Posner, 1995). As 76 million boomers enter the ranks
of older workers—defined by the Bureau of Labor Statistics (BLS) as workers
fifty-five years old and older—the workplace will be influenced in many ways,
and these influences will be felt in government settings at all levels (Elliott, 1995;
Moody, 1995; West and Berman, 1996b; Lewis, 2003). By 2006, fully 15 percent
of the U.S. labor force will be fifty-five or older. There are numerous myths and
stereotypes surrounding the effects of the aging process and the capabilities of
older workers, and government jurisdictions have traditionally done little to com-
bat these erroneous perceptions, to identify the particular needs of older work-
ers, or to tailor programs that meet their array of concerns. This is likely to
change, albeit gradually, in the future; indeed, it is already changing in innovative
jurisdictions that are out front in responding to this emerging human resource
issue (Roberts, 1995; West and Berman, 1996b; Lane, Wolf, and Woodard, 2003).

ﬁ spate of recent publications have speculated about the impact of the aging

Note: The author wishes to thank Emily Joseph for her assistance in gathering materials for this
chapter.
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This chapter describes the demographic trends and economic restructuring ini-
tiatives that compel interest in the issue of older workers, arguing that this back-
burner issue is moving to the front burner and will continue to do so in coming
years. It explores the myths and realities and the legal concerns surrounding this
segment of the workforce and examines management strategies for creatively cop-
ing with aging workers’ special needs. It also discusses the results achieved and
barriers encountered when managers respond to older workers’ concerns, and it
presents selected case studies of targeted efforts that offer practical guidelines for
those concerned with innovative human resource management.

TRENDS

Demographic Developments

The graying of America is highlighted by key demographic facts. In 1990, there
were 31.2 million people who were sixty-five years or older; by 2000, this num-
ber had increased to 35.0 million, a 12 percent increase. The number of Amer-
icans in the forty-five to sixty-four age group increased by 34 percent during the
decade.

The number of Americans over sixty-five has increased elevenfold since 1990
(from 3.1 million to 35.0 million), and the percentage of Americans over sixty-
five has more than tripled (4.1 percent in 1900, 12.4 percent in 2000). These
trends are expected to continue in the future, with the biggest spurt anticipated
when the baby boom generation turns sixty-five, between 2011 and 2029. By
2030, there will be 70 million Americans sixty-five and older; 8.9 million will
be eighty-five and older (Administration on Aging, 2002).

These general population trends are mirrored in the aging of the U.S. work-
force. As noted, the first wave of baby boomers turned fifty-five in 2001, qual-
ifying as older workers according to the BLS definition. The labor force
participation rate of the fifty-five-plus segment of the workforce is projected to
grow by 5.5 percentage points in the decade from 1998 to 2008 (Dohm, 2000).
Over 4.3 million Americans (13.1 percent) aged sixty-five and over were in the
labor force (working or seeking employment) in 2001. In 1998, the median age of
workers was 38.7 years; the projection for the year 2008 is 40.7 years (McClellan
and Holden, 2001). The future portends major manpower shortages, with only
56 million baby busters (born between 1965 and 1976) available to replace the
76 million baby boomers (Solomon, 1995). In short, the next decade will see the
number of older workers increase substantially as the number of younger work-
ers decreases significantly. These trends present challenges and opportunities for
managers who must harness and effectively channel the talent, experience, and
knowledge represented by older workers.
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Economic Restructuring

Economic and social trends add to the challenge and strategic complexity of re-
sponding to an aging workforce. For example, over 4.3 million jobs vanished in
the United States between 1979 and 1996, and three-fourths of all U.S. house-
holds “had a close encounter with layoffs” between 1980 and 1996 (Editors,
1996, pp. 4-5). Older workers have been hit especially hard. Five private sec-
tor trends affecting all jobs but resulting in disproportionate displacement of
older workers were identified in a 1995 report by the AARP (formerly known
as the American Association of Retired Persons; see also Reich, 2000).

1. A combination of rising global competition, slow economic growth,
and demands by consumers for better value for dollars spent and by
Wall Street for better short-term performance has exerted downward
pressure on corporate profits.

2. Strategic responses to lower profits have focused on cost cutting, pri-
marily reductions in force (RIFs), downsizing, and reduced benefit
packages.

3. Most newly created jobs in the era of downsizing have been low-wage
service sector positions or knowledge jobs requiring advanced training.

4. An emphasis on the bottom line and pragmatic approaches has accen-
tuated workplace upheavals associated with downsizing, rightsizing,
reengineering, and restructuring.

5. Long-standing notions of paternalism (which offered job security,
seniority, and income and benefits growth) have been supplanted by
a corporate culture of expendability.

In the “new organizational reality” that has emerged, “organizations that
once saw people as assets to be nurtured and developed have begun to view
those same people as costs to be cut. Employees who took job security for
granted and expected to be taken care of in return for their work and loyalty
have had to face a new reality in which organizations can no longer provide
long-term employment or career paths” (Noer, 1993, p. 1). A New York Times
series on corporate downsizing and some Kettering Foundation studies have in-
creased public awareness of these issues and their effects on older workers
(Editors, 1996; Yankelovich, 1995). One quick fix to increase corporate prof-
itability has been to reduce labor costs by replacing older, higher-paid workers
with younger, cheaper workers. But such actions are not without painful con-
sequences. Research has documented that compared to younger workers, older
workers who are displaced or considered expendable remain out of work for
longer periods, have greater difficulty finding replacement jobs, and encounter
more problems when changing fields. They also experience a greater loss of
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earnings when subsequently employed (Love and Torrence, 1989; Morris and
Caro, 1995). Surveys of human resource decision makers indicate that the plight
of older workers as a result of downsizing has been devastating, marked by feel-
ings of fear, resentment, and worry about stagnant wages and diminished ben-
efits (AARP, 1995).

Restructuring and downsizing have also become part of the new reality in
the public sector, albeit less drastically. From 1979 to 1993, some 454,000 pub-
lic service jobs disappeared, although many of them continue to exist in the pri-
vate sector due to outsourcing (Editors, 1996). Subsequent reforms by Presidents
Clinton and Bush led to additional losses of public service jobs. Such concepts
and euphemisms as “cutback management,” “RIFs,” “reengineering,” “produc-
tivity improvement,” “privatization,” and “doing more with less” have become
commonplace in the public sector at all levels. President Clinton declared that
“the era of big government is over,” and outsourcing actions by President Bush
and executives at all levels have continued to scale back the size of many gov-
ernment agencies (Suleiman, 2003). A persistent culture of protectionism, re-
inforced by civil service provisions and union contracts, while challenged by
the need for greater flexibility to pursue post-9/11 antiterrorist initiatives, has
slowed the pace but not diminished the ardor of the advocates of cost-cutting
personnel reductions (Bilmes and Neal, 2003; Pfiffner and Brook, 2000). Al-
though firing workers with tenure, seniority, and bumping rights over other
workers is difficult, use of early retirement incentives, buyouts, privatization,
flexible civil service reforms, part-time or lower-paid workers, and other strate-
gies can reduce the size of the payroll and the complexity of operations. Given
these environmental pressures to downsize and institutional safeguards that
make such downsizing difficult, government managers must decide whether to
support workforce reductions and, if so, whether older workers should be
among the expendables. In this context, the myths and stereotypes regarding
aging and its link to performance take on new importance.

ISSUES

Myths and Stereotypes Versus Results

Some of the myths concerning aging and the competence of older workers have
been debunked in the professional and academic literature; others persist. Myths
and stereotypes are important because they can guide actions. When managers
hold stereotypical views of older workers, their responses can be inappropriate
and counterproductive. Similarly, policies based on erroneous ideas can debil-
itate worker performance and morale. Some of the most commonly expressed
myths and stereotypes regarding older workers assert that compared to younger
workers, they are less flexible and more resistive to change, unable to get along
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well with others, unwilling or unable to learn new skills, eager to retire as soon
as possible, less productive, more prone to frequent absences from work, more
susceptible to work-related stress and accidents, more expensive, averse to new
technology, less viable for development, less likely to be available over time (be-
cause they have the option to retire), and not as “with it” as their younger
coworkers (AARP, 1993; Blocklyn, 1987; Buonocore, 1992; Galen, 1993; Nelton,
1993; Rosen and Jerdee, 1976; Wooldridge and Maddox, 1995).

These myths have been challenged and in several instances refuted by em-
pirical research, survey findings, and organization-specific experiences of in-
formed observers. The literature supports a number of counterassertions about
older workers, stressing that compared to younger employers, they have lower
rates of absenteeism, fewer accidents, and less alcoholism and drug addiction;
show few or no differences in adaptability and productivity; experience less
stress at work; often cost their employers less; and have lower turnover rates.
They also tend to arrive at work on time or early; receive high ratings on job
skills, loyalty, reliability, maturity, interpersonal relations, and a strong work
ethic; and benefit from training and education. Further, older workers sometimes
take longer to learn certain skills, but their learning capabilities are similar to
those of younger workers when training methods are calibrated to their unique
learning styles (AARP, 1993; Gilsdorf, 1992; Hagen, 1983; Kaeter, 1995; Palmore,
1990; Rosen and Jerdee, 1989; Shea, 1991; Strouse, 1995; Wooldridge, 1995).

Although it is difficult to sort out the validity of claims and counterclaims, it
is important to recognize the negative consequences of stereotypical thinking.
Both managers (especially those in the human resource field) and first-line su-
pervisors need to be alerted to the misconceptions that exist regarding aging in
general and the effects of aging on older workers in particular. Research in the
mid-1970s on managerial stereotypes by Rosen and Jerdee (1976) found that
managers viewed older workers as change-resistant, uncreative, slow and cau-
tious at making judgments, lower in physical capacity, disinterested in techno-
logical developments, and untrainable. Research in the mid-1980s found age
stereotypes to be so ubiquitous that even personnel managers had them
(Beutell, 1983). Clearly, managers and supervisors need to be educated “to view
older workers as a valuable asset rather than a liability” (Snyder and Brandon,
1983, p. 47). Many of today’s human resource managers already hold more en-
lightened views—valuing older workers “for their experience, knowledge, work
habits and attitudes” (Bove, 1987, p. 78). Indeed, research in the mid-1990s
found that overwhelming majorities of human resource people felt older work-
ers possess good attendance and punctuality, commitment to quality, solid per-
formance records, loyalty and dedication, practical as well as theoretical
knowledge, ability to get along with coworkers, solid experience in their job or
industry, and emotional stability (Solomon, 1995). Myths and stereotypes are
diminishing, but they have lingered longer than is justified by the facts.
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Workshops for supervisors are one effective way to confront stereotypes
about aging. Kaminski-da Roza (1984) describes an example from a large re-
search and development laboratory that sponsored a workshop on optimizing
older workers’ productivity. One component of the twelve-hour workshop ad-
dressed age stereotypes by (1) having supervisors examine their assumptions,
communication patterns, tools, reports, assignments, and overall treatment of
employees with regard to age-related stereotypes; (2) having both younger and
older workers evaluate supervisors in terms of their use of stereotypes about
aging; and (3) having supervisors subject stereotypes to reality testing (asking,
for example, “Are employees over fifty really retired on the job?”). Workshops
of this type can lead to appropriately customized action steps for supervisors to
follow in enhancing the older workers’ contributions.

Legal Concerns

The passage of the Age Discrimination in Employment Act (ADEA) in 1967 and
its amendments in 1986 gave managers another reason to examine their atti-
tudes, policies, and practices regarding older workers. The ADEA’s purpose is
to get employers to make decisions based on employee or applicant qualifica-
tions and to discourage the use of ageist assumptions. The ADEA protects work-
ers aged forty and over from workplace discrimination in hiring, promotion,
training, and retirement and from unfavorable actions with regard to pay, work-
ing conditions, or terms of employment. The ADEA applies to private sector
firms with twenty or more employees and labor unions with twenty-five or more
members as well as federal, state, and local government employers. In 1990,
further protection was provided with the passage of the Older Workers Benefit
Protection Act, which amended the ADEA and prohibited employers from deny-
ing benefits to older workers. Most states also have their own laws protecting
older workers from age discrimination.

Enforcement of the ADEA was initially handled by the Wage and Hour Divi-
sion of the Department of Labor but subsequently shifted to the Equal Employ-
ment Opportunity Commission (EEOC). Excellent guides are available to assist
older workers who wish to take informal or formal action against age discrimi-
nation (see, for example, AARP, 2002). In assessing the potential impact of the
ADEA, demographics once again become important. Table 8.1 shows the per-
centage of workers aged forty-five and older at each level of government and in
the private sector as well as the percentage of workers under thirty-five in these
categories. The overall percentage of government workers aged forty-five and up
is 46.5 percent, in contrast to the comparable figure for the private sector, 31.2
percent. The federal government has the highest proportion of older workers,
followed by local government and then state government. Similarly, the overall
percentage of government workers under thirty-five is 31.2 percent, in contrast
to 43.2 percent in the private sector. Once again, the federal government has the
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Table 8.1. Percentage of Younger and Older Workers in the United States,
by Level of Government and Sector, 2001.

Percentage of Workers Percentage of Workers
Aged Forty-Five or Older Under Thirty-Five

All government 46.5 31.2
Federal 50.3 21.9
State 44.6 31.5
Local 46.3 26.9

Private sector 31.2 43.2

Source: Adapted from Abbey and Boyd, 2002.

lowest percentage of younger workers, followed by local government and then
state government. Because it is not unusual for public sector workers to be in
the forty-five and older age group, it is incumbent on management to give care-
ful consideration to developing strategies that address the needs of this critical
workforce segment. With significant numbers of federal, state, and local gov-
ernment employees aged forty-five and up, the antidiscrimination provisions of
the ADEA that stress the continued employment of qualified workers over forty
become especially relevant to human resource and other public managers.
Managers should not only keep abreast of statutory law but also be mindful
of court decisions in this area. For example, in a recent Supreme Court case,
Kimmel v. Florida Board of Regents (528 U.S. 62, 67, 2000), Daniel Kimmel, an
elderly employee, faced age discrimination and sued the Florida university sys-
tem under the ADEA. The Florida Board of Regents argued that citizens could
not sue states in federal court because it violated the state’s sovereign immu-
nity. The Supreme Court agreed, holding that Congress cannot force the states to
abide by the ADEA and potentially other civil rights statutes. Although thorny
legal issues remain, this case calls into question the ability of federal law to curb
discriminatory actions by state governments. However, states often pass their
own legislation to protect against discrimination based on age.
Notwithstanding the Kimmel case, managers need to be vigilant to avoid po-
tential liability under the ADEA or state law and to conform to both the letter
and the spirit of such legislation. Age-related discrimination has been detected
in the areas of hiring (for example, rejecting applicants for age-related reasons),
promotion (advancing younger candidates over older or more qualified ones),
training (excluding older workers from training or retraining), reductions in
force (terminating or forcing retirement of older workers exclusively or dispro-
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portionately), termination (linking firing decisions to declining performance or
medical problems tied to age), and other aspects of personnel management. Man-
agers must take care not only in what they do but also in what they say. Snyder
and Brandon’s sage advice is “to sensitize all managers to the fact that any type
of age reference, even in informal conversation, may have a negative impact on
the organization’s position” in an age discrimination suit (1983, p. 41). The bulk
of age discrimination charges filed against state and local governments in past
years, according to the EEOC (Ester Cosby, personal communication, 1995), were
in the areas of hiring and discharge, terms of employment, harassment, wages,
layoffs, and retirement and pensions. A 1995 survey of cities with more than fifty
thousand residents (West and Berman, 1996a) found a similar pattern of age dis-
crimination complaints reported by city managers. Thus in addition to myriad de-
mographic, social, and economic challenges, managers of older workers must be
aware of the legal requirements and tread cautiously to avoid lawsuits arising
from age-related missteps.

MANAGERIAL STRATEGIES

What are some managerial strategies that will sidestep legal and fiscal pitfalls
and still respond to the legitimate needs of older workers? This section singles
out five strategic categories for examination: succession planning, supportive
workplace relations, training, career development, and performance appraisal.

Succession Planning

Characterizations of the federal civil service have escalated in their prognosis
from “quiet crisis” (National Commission on Public Service, 1989) to a “system
at risk” (Lane, Wolf, and Woodard, 2003; Blunt, 2002b). Indeed, in 2001, U.S.
Comptroller General David M. Walker elevated human capital to the General Ac-
counting Office’s list of “high-risk government operations,” stating that agencies
risk mission failure when they lack a focus on human capital development. One
reason for this escalation and elevated risk is concern about potential “human
capital drain” from the loss of growing numbers of retiring workers (Davidson,
2002). In 2001, nearly three-fourths of the federal workforce was over the age of
forty (Saldarini, 2001). In 2002, the modal age of federal employees was fifty-
five (Lewis, 2003). This creates a “catch-22” situation, according to the National
Commission on Public Service (2003), with experienced workers retiring or leav-
ing government service and the replacement pool drying up.

Anticipated retirements and restive workers portend significant changes in
the federal government workforce. Current estimates are that 70 percent of fed-
eral civil servants are eligible for retirement between now and 2011. The same
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proportion of Senior Executive Service appointees are eligible for retirement in
2005. Similarly, half of the workers in GS 13-15 grades and more than a third
of the rest of the civil service will be eligible for retirement by then (Bilmes and
Neal, 2003). Were actual retirements to match these projections, there would
be justification for the “system at risk” prognosis. The loss of institutional mem-
ory, expertise, leadership, continuity, and know-how will hit some agencies
harder than others. For example, 22 percent of civil service employees in the
State Department will turn sixty by 2007 and an additional 20 percent will reach
sixty in the five years after that (Davidson, 2002).

Retaining and motivating existing employees is a twin to the challenge of re-
placing retiring workers. A recent governmentwide survey by the Office of Per-
sonnel Management found that more than a third of the one hundred thousand
federal civil servants surveyed indicated they were thinking of leaving their jobs,
and about half of these indicated plans to retire within three years. Many of these
workers did not feel “connected” with their jobs; however, the main problem was
not pay, benefits, or job significance. What was missing was incentives to moti-
vate excellent performance: fewer than half of the respondents indicated satis-
faction with recognition for superior performance, and fewer than a third thought
award programs offered meaningful incentives. Management was not perceived
to deal effectively with poor performers (27 percent agreed), and leaders failed to
spur high motivation among employees (36 percent agreed) (Lee, 2003).

Given these changes in the composition and motivation of the federal work-
force, it is important to consider the effort agencies are undertaking to plan for
and manage their human capital. Although the downturn in the economy in the
early 2000s temporarily eased the workforce crisis by reversing the retirement
decision for some employees (Kauffman and Losey, 2003), it did not lessen the
need to engage in workforce planning for the future, especially in a competitive
labor market. More specifically, succession planning to assess and improve
“bench strength” is clearly needed. It helps ensure that the right person is “in
the right place at the right time for the right job” (Roberts, 2002, p. 91). More
specifically, succession planning is a process to recruit employees; develop their
knowledge, skills, and abilities; and prepare them for advancement. It enables
organizations to retain more workers and to gain a return on their training in-
vestment. The Office of Personnel Management (2003) provides technical as-
sistance to agencies at each step in the succession-planning process:

¢ Develop a communication strategy

Identify expected vacancies

e Determine critical positions

Identify current and future competencies for positions
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¢ Develop a recruitment strategy

¢ (Create assessment and selection tools

e Supplement HR functions (active recruiting, staffing)

¢ [dentify gaps in current employee and candidate competency levels
e Develop individual development plans for employees

¢ Develop and implement coaching and mentoring programs

e Assist with leadership transition and development

¢ Develop an evaluation plan for succession management

Notwithstanding the importance of succession planning and available assis-
tance, surveys of senior executives conducted in 2000 indicated that their agen-
cies had no formal succession-planning program to replace experienced senior
executives (O’Hara, 2000).

The good news is that some agencies are taking creative steps in succession
planning. Table 8.2 is a summary of “best practice” efforts by selected federal
agencies to prepare a new crop of managers and employees to take over when
aging workers retire. The range of strategic initiatives includes such things as
mentoring, identifying skills, career development, training, and management
development (Ziegler, 2003). In addition, the General Accounting Office (1999)
offers a checklist that can help in assessing agency workforce needs, the Na-
tional Academy of Public Administration (2000) has compiled a strategic work-
force planning guide, and the Office of Personnel Management has developed
a workforce succession model to help agencies compare their situations with
other agencies and industries (Trimble, 2000).

The federal government is not alone in needing to anticipate the skill gaps
resulting from the retirement wave: state and local government officials face a
similar challenge in planning for and managing their graying workforces. Prac-
tical examples of succession planning in local government can be found in pub-
lished case studies (see, for example, Schall, 1997; “Planning + Learning,” 2003).
Schall’s research, based on experience in the New York City Department of Ju-
venile Justice, identified some traps to be anticipated and avoided in succession
planning (Schall, 1997, p. 6):

¢ A leader reluctant to take on the succession planning task

¢ A leader assuming that succession planning is not within the scope of
his or her work

¢ Improperly framing the succession task (replacing personnel or strategic
“positioning”)

¢ Inadequate information about how to do succession planning
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Table 8.2. Best Practices in Federal Agency Succession Planning.

Strategy Department Succession-Planning Initiatives
Leadership Labor Monthly progress reports provided to the secretary
on early retirement, candidate development, and
performance management programs
Identifying Environmental — Discovery of skills that are most important for EPA
skills Protection employees based on interviews with three hundred
Agency members of Congress, corporate CEOs, and public
interest groups; used this information to focus its
recruitment and training programs; integrated skills
inventory with twenty-two agency business lines
Recruitment  NASA Recruits from education programs of sponsors and
shortened hiring process so it could offer jobs
immediately at recruitment fairs
Recruitment  State Raised its participation in the Presidential Manage-
ment Intern program from fifteen or fewer in 1999
to fifty to fifty-five in 2002
Mentoring Transportation  Instituted a pilot mentoring program that prepares
mid-level managers for executive positions; focuses
on enhancing professional skills
Mentoring Forest Service Brings back some retired workers as mentors
Career Air Force Officer career and educational paths tailored to
development broaden knowledge and perspective and develop
pools of talent in critical areas
Training Energy Works closely with universities to bring in graduates
and train them to replace those who will be retiring
Training Housing Operation Braintrust trains employees set to retire
and Urban in public speaking; they then are matched with
Development younger workers in their specialty and give lectures
in classrooms or in broadcasts disseminated over
the Internet; Webcasts are archived
Management Environmental Senior executives take a variety of assignments to
mobility Protection gain a wide-ranging set of skills and expertise
Agency
Case studies  Office of Disseminates case studies of successful succession
Personnel plans

Management
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Table 8.2. Best Practices in Federal Agency Succession Planning, Cont’d.

Strategy Department Succession-Planning Initiatives
Electronic Defense Creates electronic databases to help new workers
database find necessary information quickly without having

to sift through files

Master NASA Uses forums and online newsletters to record and
forums spread the knowledge of experienced employees
Storytelling Veterans Videotapes retiring workers reflecting on their ca-
Affairs reers, discussing their influences and values, and
passing on knowledge the next generation should
have

Sources: Adapted with permission from Ziegler, 2003; Davidson, 2002; Losey, 2002; and Staimer, 2003.

Other traps have been identified by surveys of HR professionals (“Exclusive Sur-
vey,” 2003):

e Excessive costs or lack of resources (people away from jobs for training,
low-priority issue, difficulty getting information into human resource in-
formation systems, thin organizations)

¢ Too many other time or work demands (time-consuming mentoring and
planning process, concentrating on short-term versus long-term needs)

¢ Difficulty overcoming resistance, office politics (favoritism concerns,
competing for top management’s attention)

¢ Need for improved performance management (clarifying what “success”
and “potential” look like, automating the performance review process)

Supportive Workplace Relations

Three types of strategies fall under the rubric of supportive workplace relations:
those dealing with stress and health, alternative work arrangements, and retire-
ment (Dennis, 1987). Older workers face certain unique stressors (for example,
caregiving responsibilities) that can adversely affect performance at work. Or-
ganizations that offer in-house stress management or referrals via employee as-
sistance programs help employees manage stress before it erodes productivity.
Older workers also benefit from employer-sponsored health or wellness programs
that foster proper nutrition, sensible exercise, appropriate drug use, and relaxation
instruction (Tager, 1987). Such employer-sponsored initiatives help young and old
employees alike but may be especially helpful to aging workers if they address
special needs (for example, health screening and blood pressure monitoring).
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Alternative work arrangements, a second form of supportive workplace rela-
tions, provide work flexibility and balance organizational and individual needs.
A menu of arrangements helpful to older workers might include leave policies
(parenting, elder care), job modifications (transfer, rotation, and redesign), part-
time work schedules (job sharing, phased retirement, rehiring retirees part-time),
workstation and workplace modifications (equipment redesign, adaptation to
functional losses), flextime, and volunteer opportunities for retirees. Many items
on this menu benefit old and young workers; others target specific needs of ma-
ture employees. The final set of supportive workplace relations pertains exclu-
sively to older workers and deals with pension planning and early retirement
incentive programs. By providing assistance in pension planning, employers help
employees consider their long-range financial needs while they still have time to
take appropriate steps to ensure security. Early retirement incentives sometimes
go hand in hand with downsizing, but they do provide both an inducement and
a buffer against more painful forms of job loss.

Training

Organizations may be reluctant to train older workers (Rosen and Jerdee, 1985;
Sonnenfeld, 1978), and mature employees may be hesitant to avail themselves
of training opportunities (Sterns and Doverspike, 1987). Fear of failure or anxi-
ety about competing with younger coworkers might explain this reluctance of
seasoned employees to become trainees. Employers can make training more
palatable to such employees by adapting it to adult learning styles. Such adap-
tations might require organizing information in a more logical sequence, allow-
ing trainees more time to digest information, encouraging trainee participation,
and emphasizing the familiar when presenting material (Van Wart, Cayer, and
Cook, 1993). Knowles and Associates (1984) suggest additional modifications
that will add to adult training efficacy: altering the physical design and er-
gonomics of the training setting to achieve a comfort level promotive of learn-
ing; incorporating experiential teaching techniques rather than traditional lecture
methods; acknowledging the valuable contributions adult learners can make to
the learning process; and understanding how mature trainees’ career stage may
influence their willingness to learn. Making training widely available and adapt-
ing it to adult learning styles will signal management’s recognition that mature
workers are among the valuable assets the organization wishes to nurture and
encourage.

Career Development

Creating an effective workplace involves cultivating a learning environment; in-
deed, continual learning opportunities are crucial to the cutting-edge management
tools of Total Quality Management and process reengineering. Organizations can
facilitate such opportunities by helping employees assess their skills, knowledge,
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and abilities (SKAs); analyzing the task-SKA mix; and providing opportunities
to develop new SKAs. Employers can encourage employees to design annual
development objectives and can provide stimulating work assignments, insti-
tute mentor programs matching experienced with less experienced workers,
and enrich job content (Blunt, 2002a; West and Berman, 1993, 1995; Wolf,
Neves, Greenough, and Benton, 1987). Such initiatives are valuable to younger
and older workers alike. Career planning, revitalization, and counseling sup-
port for older workers is vitally important if they are to avoid career plateaus
and SKA obsolescence. Yet organizational decision makers may erroneously
conclude that investments in mature workers will bring insufficient perfor-
mance benefits to the employers. Such judgments may be based on two ques-
tionable assumptions: that most of these workers will retire soon and that
short-term benefits won’t repay the expenditure. Enlightened managers and
policymakers will avoid such shortsighted thinking.

Performance Appraisal

To be fair to older workers, managers should use objective performance ap-
praisal methodologies that are valid, reliable, and free of age bias. Careful job
analysis and clear, valid performance standards can help ensure that perfor-
mance appraisals are reasonable and job-relevant (Lovrich, 1995). Proficiency
testing is a useful tool to assess current SKAs and supplement on-the-job per-
formance ratings (Davis and Dotson, 1987). In contrast, chronological age is a
poor predictor of job-related performance and, under the ADEA, an illegal basis
for personnel decision making (AARP, 1994, 2002). Nonetheless, age-related
stereotypes persist among supervisors, who may require training to sensitize
them to problems of rater bias and encourage them to use objective, age-neutral
appraisal criteria.

Some age discrimination litigation has rested in part on smoking-gun phrases
that managers have used in assessing employee performance: “you can’t teach
an old dog new tricks”; “you are too damn old for the line of work you are in”;
“it would be cheaper to replace you with a younger worker”; “we need to get
some ‘young blood’ in this organization.” Managers have referred to older work-
ers as “deadwood” and have suggested the need for “old-coot hatcheting.” Such
statements have been offered as proof of prejudice against older workers. Posner
(1995) identified two types of prejudicial ageism: animus discrimination, which
is a “systematic undervaluation” of the vocational capabilities of older workers,
motivated by “ignorance, viciousness, or irrationality” (p. 320), and statistical
discrimination, which occurs when managers rely on stereotypes, attributing
“to all people of a particular age the characteristics of the average person of that
age” (p. 322). The first type is less common than the second. An example of the
second type is found in the case of Liebovitch v. Administrator, Veterans Ad-
ministration (33 FEP 777, D.D.C. 1982) in which “the court reasoned that the
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supervisor’s opinion of the employee’s performance appeared to be derived
more from a preexisting expectation of the capabilities of a 60-year old person
than from a fair evaluation of the plaintiff’s actual skills” (Miller and Schuster,
1990, p. 560). Plaintiffs who have evidence that managers acted on such mis-
perceptions in evaluating performance can use this information in pressing their
age discrimination cases. Managers must avoid actions based on stereotypes
and smoking-gun language reflecting ageism.

ACCOMPLISHMENTS AND BARRIERS

Research on the accomplishments of private and public organizations in ad-
dressing older workers’ needs and concerns shows mixed results. National sur-
vey data from the private sector show a gap between policies toward older
workers that personnel managers thought should be in place and those actually
in place in surveyed companies. Theorists have speculated that because com-
panies have not yet experienced the full impact of the related demographic
trends, they are not proactively seeking to prevent problems (Commerce Clear-
ing House, 1988). Waiting for the problems to become more severe is not only
characteristic of the private sector but also reflected in national and state sur-
veys of the public sector (Roberts, 1995; West and Berman, 1996b). Similarly,
an aspiration gap—defined as “the difference between policies and practices
currently in use (reality) and the percentage of organizations reporting that im-
portant improvements are required (aspiration) in a particular area in the next
five years” (West and Berman, 1996b, p. 50)—has been noted in public organi-
zation initiatives where the need for future improvements beyond past accom-
plishments is greatest: adapting performance appraisals to the older workers’
needs, adopting older worker policies, providing outplacement assistance, and
using third parties (mediators or arbitrators) in age discrimination suits.
Notwithstanding such aspiration gaps and a general reluctance to act aggres-
sively with a multifaceted strategy, there is evidence of progress and accomplish-
ments. West and Berman (1996b) asked city managers an open-ended question
about their cities’ greatest accomplishments to date with older worker programs.
Among the most frequently mentioned achievements were treating all employees
equally and fairly regardless of their demographic groups, retention of older work-
ers, reemploying retirees in full- or part-time work, well-funded retirement and
benefit plans, early retirement incentive programs, and active volunteer efforts.
This survey and other published surveys report the frequency with which public
and private organizations use particular human resource management strategies
to address older worker needs, and usage patterns show considerable variation.
Several reasons are offered to explain the mixed record of accomplishments. Bar-
riers that are difficult for city governments to circumvent include lack of resources
(funds, staff) and lack of will (awareness, interest, priority), reflecting the fiscal
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squeeze and the tendency to delay action until serious negative consequences
occur. Exhibit 8.1 presents some samples of the achievements and obstacles de-
scribed by city managers during the West and Berman survey.

Despite such barriers, some jurisdictions have been more successful than oth-
ers in effectively managing aging employees. Case studies provide concrete ex-
amples of success in meeting the needs of older workers. The three specific
cases offered in the following sections illustrate creative efforts at training adults
by the Wackenhut Training Institute; preretirement planning in the city of
Tacoma, Washington; and mobilization of retirees in Fort Myers, Florida. They
show creative ways to effectively use current older workers, soon-to-retire work-
ers, and already retired potential workers.

CASE STUDIES

Wackenhut Training Institute

The Wackenhut Corporation frequently negotiates contracts with the public sec-
tor to provide security officer services. The Wackenhut Training Institute (WTI)
bases its officer training on the adult learning model of andragogy, which en-
compasses four tenets: adults prefer self-directed learning, they bring unique
life experiences to the learning process, their readiness to learn is linked to what
they consider relevant, and they seek immediate application of newly acquired
knowledge. This adult learning model is used by WTI to develop security offi-
cer training programs that include the following five elements (Goodboe, 1995):

1. Preassessment of the learning styles of security employees, using tests to
assess preferred methods of information processing. Results have indicated a
preference for instruction that emphasizes the “why” of learning, real-world ap-
plications of newly acquired knowledge, logical sequencing of subject matter,
and active participation in the learning process.

2. Instructional materials such as guides, self-study workbooks, and hand-
outs that present information in a structured, logical format and make clear the
students’ responsibility in the learning process. Interactive exercises, role-plays,
and self-quizzes involve the learner and provide quick feedback.

3. Instruction for trainers in how to facilitate learning by moving away from
exclusive reliance on traditional “I'll talk, you listen” lecture methods.

4. Development of student-teacher learning contracts, in which trainees agree
on the action plans they will use to apply learned concepts in workplace settings.

5. A cost-benefit approach to training evaluation, using student critique
sheets that ask trainees whether they feel like participants in the learning pro-
gram, whether the material is validated by their experiences, whether the ma-
terial is relevant to their needs, and whether they feel the concepts taught were
applicable to their security role.
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Exhibit 8.1. City Managers’ Descriptions of Achievements and Obstacles.

Management Accomplishments
“Early Retirement Programs—Needed to downsize. Two thirds went out under ERP.
Remainder laid off. One of 156 filed suit. Program was successful.”

“Placing displaced workers in funded, vacant positions.”

“Following the letter of the law on ADEA and offering pre-retirement and financial
planning (mostly attended by older workers). We have a very thorough and aggres-
sive wellness program integrated into our benefits package that has a very positive
impact on older workers.”

“Job redesign and job transfer programs for older workers. Older workers can
remain on the job longer and continue to be productive.”

“Our willingness to adapt work environments to older or disabled employees.”
“Working with the local AARP for part-time workers as needed.”
“Providing a workplace relatively free of age bias.”

“Liberal retirement benefits and continuation of medical insurance benefits on retire-
ment reducing financial need for employees to work until they are almost dead; we
promote good health through our wellness program. Offer access at no cost to a
well-equipped fitness facility, require annual job task in fitness testing for policy and
fire personnel to keep employees physically and mentally sharp.”

“We are very proud of our retirees who return to volunteer in our ‘senior core’ pro-
gram—they assist us in police, library, and recreational and park services!”

“The tuition assistance program is of great benefit to [older workers]; it allows them
opportunities to acquire education/skills necessary for job security, competitiveness,
and promotion opportunities.”

“Reasonable job restructuring to accommodate older workers’ situations. Hiring
retirees as part-time, flex hours. Special skills training for older worker target groups.”

Obstacles
“(1) money in the budget; (2) eliminating bias of managers toward older workers;
(3) time to train for skills enhancement; (4) priority given to training.”

“Support by management of humane/social interest programs.”

“(1) developing interest in elder care; (2) giving recognition to/appreciating contri-
butions of senior employees.”

“Budgetary shortfalls are the greatest obstacle to implementing more programs.”

“Downsizing of Government limits opportunity for job redesign and job transfer.”
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Exhibit 8.1. City Managers’ Descriptions of Achievements and Obstacles, Cont’d.

“Some workers begin to develop a ‘short-timer’s attitude’ before retirement.”

“The average person is not knowledgeable of the laws on the needs/concerns of
older workers, particularly concerning work, so it’s a battle to (1) educate everyone
(2) integrate (successfully) older workers into the workplace (3) create a positive
environment conducive to high productivity and morale. We deal with the issues day
by day: (4) training and more training, hiring and retaining more older workers.”

“Budgetary constraints and competency pressures for new programs of all types,
along with demands for downsizing and productivity improvements. We need to
add these issues to our list of priorities and educate managers on the needs of older
workers.”

“Lack of funds devoted to training has impacted the entire workforce; lack of funds
directed toward human resource programs in general has been detrimental; how-
ever, the city has provided substantial computer training which has benefited ‘older’
workers who otherwise may have remained computer illiterate.”

“Senior management attitudes that young workers are less resistant to change.”

Source: West and Berman, 1996b, p. 54.

The WTI experience is instructive for public personnel managers. It shows
that an adult training methodology is applicable even in a private industry ex-
periencing high turnover and a transient workforce. And WTI methods are es-
pecially relevant in training the relatively more stable public sector workforce,
where the fruits of such human capital investments promise to be more plenti-
ful and enduring. The better trained the workforce, including older workers, the
higher the quality of the service it is likely to deliver.

Tacoma Pre-Retirement Program

The award-winning Tacoma Employees’ Retirement System Pre-Retirement Pro-
gram™ has been recognized by the Government Finance Officers Association as
containing “exceptional elements of creativity, transferability, and sound man-
agement” (Pabst, 1987, p. 24), and it received the National Pre-Retirement Edu-
cation Association’s National Award for Innovation in Pre-Retirement Education
in 1990 (personal communication from Patricia Pabst, May 19, 2004). The pro-
gram is designed to help aging employees prepare—emotionally, physically, and
financially—for retirement. Benefits from this preretirement planning accrue not
only to the workers but also to the employer because of increased productivity,
retention, and improved morale.

The Tacoma system began with an employer-subsidized pilot program in
1983. The pilot program enrolled forty employees and was offered one day a
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week, three hours a day, for eight weeks. The successful pilot resulted in a
twenty-four-hour course divided into two twelve-hour segments. This format
gives participants time to complete reading and homework assignments and to
receive feedback on their efforts. The course is now offered three or four times
a year. It covers retirement options, fears about the future, tax information, So-
cial Security eligibility and benefits, health issues, time and money manage-
ment, living arrangements and lifestyle considerations, and goals and continuing
work options. Pabst identifies these key lessons from Tacoma’s experience: use
a single instructor for each course rather than multiple instructors, use an in-
structor with a strong financial background (to supplement other information
sources), use an instructor knowledgeable about employee benefits, and use a
required text and course materials. Further, hold courses in the evenings and
make them available to spouses, carefully screen potential speakers and their
messages, have employees evaluate the program, provide refresher courses, and
limit classes to twenty to thirty participants. Finally, speakers should include fi-
nancial planners, gerontologists, mental health professionals, legal counselors,
Social Security representatives, tax consultants, and stockbrokers.

Programs like Tacoma’s can help older workers resolve important financial
and emotional issues prior to retirement and make informed decisions about
their future. Such programs signal management’s concern about older employ-
ees and may result in improved worker loyalty and on-the-job performance.

Fort Myers G.R.A.M.P.A. Cop Program

Fort Myers is located 125 miles south of Tampa on Florida’s Gulf Coast. A large
part of the city’s population is retired or semiretired, and there are more than
one thousand senior citizens with some law enforcement experience. The city
responded to the era of tight financial resources and citizen demands for con-
tinued services with an innovative G.R.A.M.P.A. Cop school resource officer
program, which hires retired police officers, trains them (40 hours) in school re-
source functions, and assigns them to area schools. The acronym G.R.A.M.P.A.
stands for Getting Retirees Actively Motivated to Policing Again.

To be eligible for these civilian positions, program applicants must have at
least ten years of sworn law enforcement experience and meet other traditional
requirements of job applicants ( letters of recommendation, complete background
investigation). Hiring decisions are made by the chief of police, and officers serve
at the chief’s pleasure; they are not protected by civil service rules. G.R.A.M.P.A.
cops are used principally to promote drug abuse prevention and intervention in
city schools through education and counseling. They may also be called on to
help regular school resource officers in developing and delivering more conven-
tional services, such as bicycle safety and child molestation prevention. Their
training includes information about school resource officer functions and school
board policies and programs, as well as specific instruction on various types of
drugs, profiles of abusers, and referral treatment and prevention programs.
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The bottom-line benefits of such a program are obvious: the city capitalizes
on years of valuable law enforcement experience at less than half the cost of
regular police officers, and G.R.A.M.P.A. cops exert a positive influence on the
youths of the community. The program is particularly budget-friendly in that
Florida, like many other states, has a law providing that police departments have
an aggressive policy with regard to “seizing and selling contraband articles, ves-
sels, motor vehicles, aircraft or other personal property” that initially served “to
finance their G.R.A.M.P.A. Cop programs either partially or wholly from their
forfeiture funds” (City of Fort Myers, 1989, p. 10). Currently, the school board
has taken over responsibility for financing the program (personal communica-
tion with Sgt. Fred Dunaway, May 17, 2004).

Public personnel officers in other jurisdictions can learn a valuable lesson
from such a program. Many government programs can benefit by tapping the
resources of skilled retirees who may need additional sources of financial sup-
port to offset expenses not covered by their pension plans or who may want a
job to break the monotony or boredom of retirement. In the latter instance, they
might not need supplemental income and might be enthusiastic volunteers who
seek employment as a source of stimulation, satisfaction, and camaraderie. This
low-cost strategy of resource expansion is especially attractive in the current pe-
riod of fiscal austerity.

CONCLUSION

Demographic, economic, and legal trends converge to raise the salience of older
worker issues. Although management has been slow to respond to this combi-
nation of forces, such neglect will become more costly in the future as the prob-
lems become more severe. Impending labor shortages and skill deficiencies,
citizen demands for better services, and the desire to avoid litigation will prompt
managers to place a higher value on the talent and life experience of older em-
ployees and to recognize the importance of treating them fairly. Public managers
and human resource professionals must be especially observant of current trends
and take whatever actions are required in their organizational settings to ensure
that attitudes, policies, and practices are sensitive to the needs of all workers.
Attention may need to be devoted to combating myths and stereotypes about
aging and older employees’ capabilities. Strategic leverage points for addressing
older worker issues are succession planning, training, career development, per-
formance appraisal, and supportive workplace relations. Innovative programs
such as those designed and implemented by Wackenhut and the cities of Tacoma
and Fort Myers are transferable to other settings and show some ways to get the
most from mature employees. Despite the new organizational realities that un-
dervalue aging workers, these workers continue to be valuable assets to em-
ployers. Cultivating the potential of today’s mature workers and tomorrow’s older
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workforce is a creative challenge for public administrators and human resource
leaders now and in the future.
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