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The city's personnel system can be a major asset in the
drive to achieve higher productivity. It does not now do so.
Reform of the personnel system in the ways suggested in this
| report can also lead to higher levels of worker satisfaction and
higher morale. At the same time, by obtaining a professional
cadre of menagers, by providing meaningful training, and by
linking rewards to performance, great strides will be made toward
improving both productivity and morale. Opportunities for Jjob
enrichment and participation have been shown to achieve these
results in the industrial sector. It can also occur in city
govermment with a concerted drive in the implementation of changes
in our personnel systems. These changes cannot merely be within
the present framework of civil service examinations. We have
reconmended pervasive and integrated new approaches toward the
human component of the city. We can, and must, provide better

service to our citizens and more satisfaction to our workers.




I, THE RELATIONSHTP BETWEEN THE CITY PERSONNEL SYSTEM AND MUNICIPAL PRODUCTIVITY

Too little is known about the direct influence that personnel management has on
city productivity, While conventional wisdom suggests that city workers produce too
little, our thinking is that greeter improvements in productivity could derive from
changes in the personnel system than from attempts to increase the amount of work pro-

duced by individuals under the present structure.

We do not overlook the fact that poor supervision and treining, inadequate Job
design, low uorale, and, the lack of future opportunities, have a major depressive
effect on individual work productivity. However, we believe that the major problem in
obtaining productivity in the City derives from systemic problems, rather than from
individuals shirking from their duties. These problems include inflexibility, rigid
personnel techniques, inadequate delegation of authority, and the lack of a reward

syatem linked to performance.

Inflexibility

The City has developed rigid procedures requiring several levels of control,

checks and re-checks, thereby inhibiting supervisors from supervising, and, in turn,
hindering workers from working. It is as if a truck might not move for want of a 25¢
part; a work-team might be inoperative for want of a single individual. The will to
change the procedure hes been eroded by the inflexibility of the budgeting and personnel
aystems., In the field, this inflexlbility affects the attitudes of workers and super-
vigors, It ﬂust be changed. The first priority for increasing productivity is to |

allow flexibility for the assignment of workers in order to get the job done.

Rigid Pergonnel Technigues

Hew York City's system of narrow clessification of job titles (narrow banding)

has often been criticized. There have been proposals for the broad banding of jobs to




provide flexibility in assignment, but little movement in this direction. The situation
is static becevse neither the budget, personnel, nor the decision-making apparatuses
have focused on the issues raised by broad banding. Thus, we can find our employees
unable to work because of the lack of one person in a work crew of six or eight,

Current proposals to change these practices have stalled because of salery variations

enong the narrowly handed classifications.

In eddition to the changes in the classification system, the exemination system
must also be re-structured. We need to find new ways to reward employeces and employee
groups for increased productivity. Many reform proposals suggest rigid methods of cal-
culating exact numbers on examinations for productivity ilmprovement or training. We
believe that that is not the right spirit in which to embark upon a new era of produc-~
tive employee relations. Supervisors and employees must believe that they will also
benefit from real productivity gains. Sharing savings from productivity goes a long way
in this direction. Promotions must recognize productivity achievements. Part of the
evaluations of employee performance should be related to the attitude and the work
effort toward productivity improvement. This should include participation in a sugges~
tion system, as well as team efforts to increase productivity. Experimentation with
new evaluation techniques which look towvard the whole person in & work situstion need

to be tried and assessed.

Inadequate Delegation of Authority

The menager must have the authority to manage. While many other reports sboutb
city personnel practices have come to the same conclusion, the system remeins rigid and
inflexible. The conception of a manager as a strong, meaningful part of the city per-
sonnel system has not yet been accepted by those who must make the decisions., If
managers are given authority, it must alsc be coupled with a delegation of authority to
lower level supervisors who would be held accountable for their results. This report

describes new methods of managing the people who work for the City.




We regard the interface between personnel systems, budgeting, and management,
and supervision, as indistinguishable. The rigid centralized personnel controls must
be eliminated in line with the City Charter recommendations approved by the voters last
Hovember. Productivity increases will rest, to a mejor extent, with the recognition of
a managerigl group that is given suthority and respongibility, and, is held accountable

for thelr results.

Productivity lncreases will also come about with the elimination of restrictive
work rules. While recent reports and newspaper articles talk about some new productiv-
ity effort in the city, we are convinced that a general, comprehensive plan has not yet
been achieved. Our information is that progress on productivity has been quite marginel

in spite of several years of productivity bargaining.

Rewards Linked to Performance

The rewards to employees in the city include salary, promotion, training oppor-
tunities, transfers, temporary work assignments, as well as other tangible and in-
tangible items. This report calls for the establishment of a performance appraisal
systenm based upon the clear statement of objectives set in consultation with employees.
Rewards based upon performance must be substituted for rewards based solely upon

examinations.

Citizens Union makes the following recommendations that would increase the pro-
ductivity of our puniecipal workforce:

* Delegation to managers and supervisors of greater flewibility in the
asstgnment of workers;

* Blimination of narrow classifications which result in the rigid use of
manpower;

* Adoption of a system relating salary increases to productivity;

* Tying the performance appraisal system to productivity gains both for
individuals and work groups; and

* Basing both tangible and non-tangible rewards, e.g., salary, training,
and work assignments, on performance.
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Insufficient attention has been paid to the need for professional management at
the top levels of our municipal structure, Managers have not generally been selected
on the basis of managerial ebility; salaries for executives have not been consistent
with those found in the private sector, making it difficult to éttract qualified candi-
dates either from the private sector or from other government agencies. HNo little part

of this 1s due to the lack of esteem in which the City Career Service 1s regarded.

The argument against incressed professionslization of the management group become
less responsive to the citizenry at-large. However, this can be met by clear procedures
for removel of incompetent managers and by making it clear that responsiveness is a key
element of their Job. Indeed, we predict that professional managers would be more, not
less, responsive to community needs, as well as better able to plan and organize the

work of the City, than are elected and politically eppointed managers.

In short, the problems of the Hew York City personnel system are essentially
managerial. The problems in the personnel management of the City will recede if manage-
ment improves and if the bureaucracy is kept appropriately responsive, This will

reguire changes in the law to permit the prompt removel of incompetents.

Po professionelize management in New York City, we recomnend that: A City Frecu-
tive Service (CES) cowprised of the top &-5% of the executive group (civil service,
non-competitive and exempt managerial positions), be ercated. Cormissioner level
appointments would continue to be made under the current practice. Deputy Commissioners

would be included in the City Executive Service.

Appointees would be hired by the Mayor on & five-year renewable contract. They
would be employed on the basis of demonstrated managerial expertise, preferably in urban
government. Entrance to the CES would be open to high-level civil servents in Hew York
City, as well as menagers from both the public and privete sectors throughout the

country. We propose that approximately one out of every two of these positions




initially be filled by lateral entry in order to allow the Cily to drew upon varied

experiences,

The method of selection would be through a review of background and performance
t0 be conducted by the City Personnel Department under the surveillance of an independ-
ent Personnel Review Board, The Personnel Department would set up a special division

to manage the CES. The Mayor would be limited in his appointments to those nost

favorsbly evaluated.

The CES system would have its own salary plan, subject to control by the Mayor
acting on the advice of the Personnel Review Board. A salary survey would be made each
yYear to insure that salaries are comparable to executive positions in industry. A
report to the public on these salaries would be made each year by the Personnel Review

Board.

Large numbers of the best public managers must be attracted, and a significant
percentage of these individusls must be kept for five or more years., Merit salary
awards and the transferability of pension rights among governmental Jurisdictions (or
even between private and public pension systems) are desirable to achieve this goal.
In spite of the fiscal crisis and current salary freeze, investment in the executive
and managerial plan is absolutely essential at this time. The initial costs will not
be high and they will be more than offset by long-run economies through productivity
gains. The creation of a CES is probably essential to any program involving a real

commitment to achieving a fiscelly prudent city.




ITT. MIDDLE MAWAGERS AND SUPERVISORS

There are some key issues presently facing the City of Hew York conecerning its
middle managers. Ag we are well aware, many studies and investigetions have taken place
over the last several years on this subject. In 1975, the State Charter Revision Com-

mission reported:

A. A lack of trained and motivated middle managers resulting in inereased

costs, inefficient service,and poor productivity of employees.

B. Identification of managers with their subordinates rather than with their
superiors as maﬁifested by their membership in the seme unions as their
subordinates, similar goals as subordinates, lack of support of top
management policies,and fallure to use discipline as a positive management

tool.

C. Lack of adeguate managerent procedures and mechanisms to evaluate

performance, reward productivity, and discipline feilures.

Thirteen yeors ago, a Brookings Institution study exposed fundavental defects in the way
Hew York City naneges lts affairs and recormmended broad management reforms. The Brook-
ings Institution summarized the problem as follows:

"It (the City) has to relearn the lesson of Management in Americe that

the way to get things done is to get the ablest man possible, put him

in cherge, Ffix goals for him and give him the resources and staff to get

the job done ., ., ."

This lesson is still unlearaed.

A study conducted for the Charter Revision Commission last year reached almost
identical coneclusions, pointing especially to the city government's greatest irternal

problem —- an unmotivated, ignored, and ill-equipped middle management cadre.



The City's own Productivity Council reported last fall thal there is little or
no managerial training, few menagement people (no management "corps"), and no management
pallcsophy. This is reflected in the fact that such management as does exist 1s imprep~
erly treated by the city in terms of pay and responsibility; it consists of a group
vhose morale has been totally demolished. These problems continue and might even be

worsening due to the fiscal criscs,

To rectify the problems stated above, we recommend:
The immediate creation of the Management Service, called for in the Charter
Revisions, to be comprised of approximately 25% of the eivil service, i.e. managerial

and supervisory positions.

We urge legislation to facilitate:

1. The jinfusion of new talent into the City's managerial levels;

2, BSelection techniques for managerial positions that show a candidate's
capacity for the job to be filled; and elimination of statutory language
that requires the use of specific rigid selection procedure; and

3. Making disciplinary actions an effective instrument of work~force
nensgement .

We believe that the State Teylor Law should be amended:

1. %o prevent manogers and executives above the lowest level of supervision
from organizing; eand, in the interim,

2. To speed implementation of the City Charter Revisions prohibiting super-
visors from being represented by the same union as the people they supervise.
The reeruiting, training and activating of profesaional executlve and management
corps should be an immediate top priority for Hew York City. Among osher things, it
will require a much more intensive effort to institute management reforms incorporsioed
in the new charter than has been evident so far. Reforming city menagement 1s a tough,
long-haul job. The place to begin is with the managers, that dwindling cadre whose

competence and dedicetion are prerequisites of municipel efficiency and even survival,




IV. ORGAWIZATION FOR PERSONNEL MANAGEMENT

There presently is an over-emphasis on civil service procedures and processes in
lew York City. In contrast, we believe that the goal of obtaining a competent and
effective work force must become the focus of the personnel system. We have outlined
an improved personnel menagement program that goes far beyond the rigid procedures that
are now considered the limits of personnel manegement. A major change in the City
Deportment of Personnel and in departmental management is needed to accomplish our:

objectives.

OQutside Review

This report recommends the creation of an outside independent review body for the
Department of Personnel; it is to oversee the implementation of the personnel program
for executives and menagers, as well as the implementation of the Charter Revisions.
This proposal has been made because the personnel system of Nlew York Clty has becone
out of touch. Professional, impartial, non-partisan oversight and re-vitalization of

the City's personnel system is essential at this time.

The Personnel Review Board would be an oversight committee to the Department of
Personnel, composed of nine members, serving on & voluntary basis. They would be
appointed by the Mayor, from slates of nominees proposed by non-partisan sources. What,
is needed is constant surveillance by professional outsiders to preclude the rigidity
+hat has led to the continued use of outmoded procedures and to overcome the City's
tendency to be pre-cccupied with personnel processes rather than persomnel outcomes,
Imzgination, vitality and creativity in personnel management are needed to find ways %o

wnleash the tremendous humen potential of one of the largest work forces in the country.

Implomentation of Charter Revisions

A major aspect of the Charter Revisions is the delegation of extengive personnel

management functions to line agency heads, away from the direct control of the Depart-
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ment of Personnel. While these changes are scheduled to take effect in January 1977,
their actual impact is unpredictable., For one thing, the implementation of most of
these reforms depends uwpon plans that will be drawn up by those who have a stake in the
continued centralization of the personnel system. The long history of personnel reform

in llew York City is a history of the system's ability to co-opt reform,

The recommendations of the City Charter Commission approved by the voters regard-
ing personnel management are important; we urge their prompt and efflcient implementa-
tion. Since we are not sanguine about the current progress of city officials in
planning the implementation of the charter reforms, we proposed herein thé creation of

on independent Personnel Review Board.

This independent body would be suthorized both to review and to comment upon
agency plans for cerrying out the personnel functions that are scheduled to be decen-
tralized, as well as upon rules and procedures promulgated by the Personnel Department
itself (in accordance with the Charter Revisions). These reviews should be submitted
to the public, not Jjust to the Mayor, prior to the Mayor's final approval of the agency

plans.

Continuous Review

After inplementation of the Charter Revisions, the Personnel Review Board should
periodically evaluste and report to the Mayor, and to the public, on the effectiveness
achieved by the changes. A major problem in the City's personnel system has been the
tendency to adopt certain practices, and then to make them permanent, regardless of
their effectiveness. This lack of flexibility in approach has resulted in a set of
out-dated, rigid practices. The personnel approaches being proposed here are not merely
the imposition of a new rigid set of civil service laws to define the personnel system
in Uew York City. No personnel system can be frozen for all time. We need administra-

tors who are constantly aware of the humen resources implications of their practices,
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and vho are constantly reviewing the quality of working life for employees as well as
the quality, quantity, and cost-effectiveness of the produet that those employees pro-

vide for our citizens.

The city personnel civil service system has become overly rigid for a variety of
reasong, Administrators have tended to become defensive due to the tendency of our city
employees to seek judiciel review of unfavorable decisions; moreover, the over-use of
written exeminations has created a competitive atmosphere. Both attitudinal end legis~
lative changes are needed. Pergonnel reform can result in improving the quality of the
city working environment only with the concerted effort of all levels of management and

supervision. The syastem niust be made capable of continuous self-renewal,

Combining Labor Relations and Civil Service Management

The personnel management system envisioned in this report would require both
personnel and labor relations administrators to work in harmony. This consolidation of
the now separated lebor relations and persomnel functions is especially important, since
50 much of collective bargeining relates to the issues of work design and working

conditions so vital to the personnel management system proposed here.
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V. WORK MOTIVATION AND ATTITUDES

In discussions of the need to improve the effectiveness of New York City person-
nel, one hears constant reference made to their alleged low productivity, inefficiency,
unconcern for the public, and "eivil service mentality." Such diagnoses are not
applicable to all, or even most, of the city's employees; however, it is widely believed
that they characterize a sufficient proportion of the staff at all levels, so as to
constitute a major problem. This problem must be addressed by a revised personnel

syatem.

In attempting to devise an action program, it 1s essential that the source of
such behavior be identified. We reject, at the outset, the over-simplistic assumption
that many of these employees are basically lazy and irresponsible; instead, we assume
that they commence their employment with no more, or less, motivation for work than is
the average of enployees elsevhere. Apparently, scnething happens (or fails to happen)

that has the effect of "turning off" our work force.

We suggest that the city suffers from & contégioua condition of low meotivation
cn the part of many of its employees, and that this condition is a major factor in
lovering thelr productivity, +the quallty of services they deliver, and the cost-
effectivaness of the civil service system. The factors responsible for low motivations
are also likely to limit the level of Job satisfaction employeces are entitled to derive
from their Jobs. A well-conceived progrem of motivation improvement may be expected to

pay benefits both to the public and the employees themselves.

A Program for Motivation Improvement

A recent evaluation of policy-related research on work motivation counseled
againgt succumbing to a patchwork of gimmicks. When used out of context, piecemeal

techniques are likely at best to have only limited, short-term effects on both

i3




productivity and Job satisfaction. To create & new motivational climate, it is

necessary to install a sequence of new elements which, in aggregate, result in a revised

personnel management system. The chief ingredients of such a system include:

1. Performance goels that are clear, challenging, and acceptable;

2. Performance carcfully linked to compensation and advancement;

3. The matching of workers and work, so 8s to create a work situation
with which workers will see as capable of meeting their needs and
expectationa, and vwhere they will have the capabilities and resources
to be successful;

k., Por workers who desire it, work opportunities for the full use of
their abilities, with chellenging and diversified duties and
responsibilily for others;

5. Input from workers at all levels to plans and decisions affecting
their Jobs and working lives;

6. Appropriate resources, including work methods and equipment, provided
to facilitate performance and to minimize obstacles to carrying out
thelr jobs; and

T. Adeguate working conditions, including competent supervision, feir
pay, Job security, and sound employee-and labor-reletions.

In the rest of this report, we wish to single out for special attention the
elements of Respongibility Sharing, Reward Sharing, Training and Development, Identifi-
cation and Assessment, Job Enrichment, and Career Development. We recommend that:
an integrated motivational program be established for all aity employees; the develop-

ment of such a program for the management group should be given priority.

The following program shoiild be the responsibility of the heads of each City
department. The Pergonnel Depariment should establish a division to provide staff

support and consultation services to agencies in these areas.

Program Elements

Responsibility Sharing
Giving workers some responsibility for improving their own performance is a key

element in erousing end maintaining motivation. This concept involves the employer
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sharing responsibility with the employee, not only for individual Job performance, but
for the performence of units and departments of which the individual worker is & part.
Useful approaches include the establistment of permanent councils or committees, each
addressing such on-going problems as cost reduction, operating efficiency, and public
relations; similarly, each unit and/or agency could set up task forces to deal with

problems that are finite, such as performance evaluation.

Typically, such councils or task forces should be composed of members at various
levels of the department, including both supervisory and non-supervisory personnel.
Those that are likely to impinge upon the collective bargaining agreement should also

have liaison with the relevant municipal employee union.

Clear Objectives and Reward Sharing

It is not sufficient thet employees share in the responsibility for improving
their operations. Equity requires that they also share in the rewards and benefits
that may accrue from those resultant gains. At its minimal level, this calls for the
establishment of a program of awards, both symbolic and material. Meritorious contri-
butions to responsibility sharing should also constitute an element in performance

evaluation, merit raises, and promotions.

Objectives should he established not only for the short-run, e.g., one year, but
for longer periods as well. These objectives should be messurable and largely under
the control of suboxrdinates as to their achievement. Supervisors should provide those

subordinates with the proper backing and assistance in resolving areas of impasse.

Recognition should be given to those subordinates for their achievements, as well
as for the counsel they provide on problem asreas. Performance in relation to estab-
lished objectives can then be evaluated for such purposes as the determination of
salary increases, assignments of other tasks (so as to inerease job responsibility),

assignments to different positions requiring increased experience, as well as for
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promotion, The time frame is critical, however, since this type of program takes years

to implement, and hasty performance decisions based on short intervals should be avoided

at all costs.

OQur City's managers nust adopt a new spirit in discharging their responsibilities
to the people of the City of Hew York. For this to be possible, however, the City's
leadership must provide a work environment thal promotes the development of professional
standards, skills and behavior. The elements of the motivational improvement program
described herein, combined with improved training opportunities, a Career Development
System, and job enrichment experiments are essential to ecreating the proper work

environment,

Training and Development

Continuing educetion and training are essential for employees to keep current
with developments in any profession. This is equally true of management, Training
enhances the dignity and value of the individual and adds to the meaningfulness of the

work that he or she performs.

We encourage the City of Hew York to lead the way in mobilizing its many educe-
tional resources, e.g. the City University, the private unlversities and the experienced
talent within the private and public sectors, in order to provide its managers with the
professional training they need and deserve. We note the development of the Urban

Acadeny and suggest that it be given the resources and talent for early implementation.

Identification and Assessment of Managers

Supervisors and managers within the City's work force need to be a) identified

and b) assessed--objectively--through performance assessment programs.

Performance Assessment 1s being used increasingly in the private sector as an

effective means for identifying training and development needs of workers. It can work
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equally well in the public sector and is a logical stepping off point for career devel-

opment systems. Among some of its uses are:

a.

b.

A diagnostic tool for identlfying training needs;

Assessment of management potential and capabilities prior to entrance
into the managerial service;

Identifying management talent for placement in key positions.

Career Development and Job Enrichment

A civil service career should offer more than a fixed annulty at the end of a

prescribed number of work years. Careers should be planned according to the needs of

both City Government and the individual worker. We urge the establishment of a Career

Planning Service, whose purpose it would be to coordinate the following activifies:

&,

Career counseling and guidance on tralning and development programs
for municipal employees;

Placement services for employee continuing education programs;

Horizontal job transfers (i.e., inter-departmental transfers at
equivalent job levels within the entire civil service system), to
reflect alternative career desires; and

Development of career ladders for civil service workers, establishing
such prerequisites for career advancement as entry level requirements,
expected time in grade, educational requirements, performance, and
experience.

We believe that e Career Development Service can achieve a significant improve-

ment both in the performance and the morasle of City workers for the following reasons:

a.

b.

It would ensble a better utilization of existing manpower resources;

It would provide opportunities for added diversity within the employee's
career;

Its programs would enable workers to gain a better understanding of
the system;

It is a means to insure that workers are qualified for the Jobs they
perform; and

It would offer alternative paths early in the employece's career.

17



The final element of the motivational improvement program calls for job enrich-
ment experiments conducted within speeific work envirommenis. Job enrichment involves
restructuring duties to provide greater neaningfulness, challenge and self-supervision

in the work place,.

Job enrichment can be lnitiated most effectively by establishing task forces in
each department to study and oversee the reorganization of Jobs. The first priority
in the job enrichment program should be to review and restructure current civil service
job titles and functions. Broader classification would allow for greater functional

ereas of responsibility.
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