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Chapter I

Historical Account of the Civil Servies

When the new government of the United States
was put into operation, one of the first tasks with
which it had to deal was that of filling offices, in
order that the Constitution and the laws passed undexr
it might be enforced. President Washington, whose
chief charadteristics were good Jjudgment and punctil-
ious exactness, wae allowed tc use his discreticn in
the question of gualifications, He realized the dif-
ference between appointing men barely fit to fill their
offices, and appointing those who were most fit. This
made the task a difficult one for him, as there were
many applicants who appealed to his benevolence; and to
turn away soldiers of the Revolution whose services
merited consideration must have been especially hard,
Yet he always urged that suech considerations could
not supercede efficiency. though in some cases
he did assist deserving applicants from his pri-
vate income, he refused to use a publiec office for such
purpose. Relationship, he considered, was an absolute bar

to preferment, and so persistent was he in his effort to
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fulfill his difficult task impartially that disappoint-
ed candidates acknowledged the justice or necessity of
his selectians.l

In 1797 John Adams became Presidsnt under circum-
stances quite different from those under wiich Washing-
ton began his administration. Two great paxﬁieé were
now organized under differsnt names, with changing is-
sues, each struggling fTor the mastery. The Constitution
was fully accepted, at least as a basis for further de-
velopment, and Adams was elected as a representative of
the Fsaeralist party. Washington had a clear Tield
betore him in the creation of a civil service; but
Adams found a well established civil service, and had
to deal with sppointments only as vacancies ocecurred
Trom time to €times, Bince the total number or public
officers was then small, he was comparatively free
from the harassing task of sslection, and by leavinz most
minor appointments to the members of his c&binat,a he in-
creassd this freedom. o succeeding President has en=
Joyed such liberty from the necessity of making appoint-
ments,

That Adams withstood the pressure for removals is
evidenced by the statistics during his administration,

Only ningteen dismissals were recorded, znd majority

1
Washington, Writings, (Sparks edition) X,6.

2
Hunt, "Offics Sseking During the Administraticn of John
Adams, " American Historioal | :

I — S Nl —
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of thess were made on account of inefficiency.

The whole policy of the FPederalists toward civil
service was one of demanding efficiency; all other
qualifications were subsidiary tc ability to perform
the duties of office; political service; beoth under
Washington and under Adams, was never periously reckoned
by them, although a conforming pelitical cpinion was of
someminor consideration,

At the time Jeffersonl became President, nearly all
the offices were filled by Federalists. Haturally,
when the people had expelled the Federalists from the
elective offices and pyt the Republicans in thelir places,
they would want the appointive offices filled by Repub-
licans also, as representatives of the majority of the
population. Jefferson immediately became the center
of considerable préssure for appointment to office.

He proceeded with the greatest caution, apparently
sincerely desiring to abate the acrimonious feeling
which had been stirred up by the two parties. He felt
keenly, however, that his own party was entitled to a
falr share of public offices, and begarn {0 restore the
valance gradually.

Jeffersan succeeded, in the main, in satisfying

1
Jefferson, Writings, (Ford ad,), VIII, 212-213,
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the peopls, in spite of favoritiom and politics. His
sympathetic response to popular desire gave him his un-
expacted victory, and to satisfy his cwn followers and
at the same tims not to alienate the mass of the oppo-
sition was a great feat. 8o cleverly did Jafferson
staar his bark that the patrenage had ceased to be an
issue by 1809, and the characteér of the eivil service
wae really nct much changed under Iefferaan.l

Madison mucceeded an administration with which
he was in complete harmony, for there was as yet‘
no loud ecall for rctation in office, and he was
not evean temptad to recomstruct the eivil service.
He d4id not, nowever, £ind the apparently simple task
of filling ths natural vacancies an easy one. His
lack of perscnal force gave hostile faotions an appor-
tunity, and they attempted to control through the
Senate the distribution of patrormge. Alshough the
War of 1812 brought unaxpectsd patronage to the Bxeocu-
tive, the administration escaped much of the teoil in-
volved by Ieaving military nominations almost wholly to
the Btate delezations, ladison adhered to the policy
of the Tederalists, in making the war a national and

nat a party measure. He recognized the opposition,

1
Fish, [The Civil Service and the Patronage, p. 51,
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not only in the military, but alsc in the diplomatic
appointments. The abuse of the patronage was & subject
much discussad during this period, but so far as the nae
tional civil sefvice was concerned, it consisted ratier in
lack of vigilance in guarding against favoritism and the
influence of local facticns, than in any direct misuse
for the purpose of party or personal advantage.l

When James llonroe became President, he s=emed face
to face with the wvision of universal gocdwill which Jef-
ferson had seen as through a glass, darkly. Only: thirty-
four Federalist electors cast their votes against him;
and the project of @ mpleting the affiliation of parties
by treating all citizens as alike worthy of the favors
of the government, seemed feasible.

In 1820 a startling attack was made on the conduct
of the civil service. De Witt Clinton, in what is known
as the "greenbag" message to the legislature of New York,
and in a subsequent message of Janvary 17, 1821, charged
that the officers of the general government were an "or-
ganized and disciplined corps." A committee was appoint-
ed to investigate, or rather, as the lower house was hosy
tile to the @overnor, to disprove thiese charges, The
report shows that a certain amount of political activity

1 .
Fish, The Civil Service and the Patronage, p. 56.
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on the part of the government officials was econsidexr-
ed proper; . and when the guestion is thus ocns purely of
degree, We canntt presime Lo pass judgment at this dis-~
1
tance of time,  The first step in the evolubion of
control of appoiniive power was taken in 1B20 4n the
vassage of a Ltanure of dffice act, by means of which
the term of certain specified Federal officiamle was made
four years. This tenure act was sxtended fron tims %o
time to cever Otisr elmgaes of officisls, although it
was riot used extensively for the purpose of spocils of
politiecs until the advent of the Democratic party.

Vhatever the real cbjset of the four year tenure
act may have been, it is now recognized a=s the founda-
tion upon which: the spoils system was buils.,

President Adams carried political *oleramce to an
gextreme, as ha abhorred ths task of selecting officials,
and it is pot surprising ¢ find him, when first elected,
summarily clesing an interview, with certain eenétcrs
who urged him nct to. rencminate those whose terms were
about to expire under the new four years law, dut to
initiate & "principle of chmngs, or rotation in office."

The year 1823 witnessed a remarkable transformation

1
Hammond, Politieal Parties in lew York, I, 552-564.

2
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of the character of federal servics. The inaugura-

tion of Jackson was the first sign of the impending

change. He had been elected at the end of a bitter

and spectacular campaisn. He had soms debts, but he

had even more scores to setile, and he settled them

with that ruthleseness that is apt to characteriZs the

man who has risen to eminence on the path of military

glory. His inaugural dirfered not only in numbers

of candidates alone, though that was marked, but still

more recidedly in the charact=sr of the candidatss.

The trimly dressed gentlemen of the old r@gime, with

their high stocks and good breeding were jostled by

hack politicians from New York,and country editors

and farmers from the West, WAftsr the ceremony was

over," wrote Story, "the President went to the palace

to receive company, and thers he was visited by immense

crowds of all sorts of pedéple, from the highest and most

polished down to the most vulgar and gross in the nation,"
It is not easy to explain the sudden transformation

which Jackson introduced at Washington. In his first

annual messaage to Congress he formulated the principles

which had guided him: |

"There are, perhaps, few men who cam for any great

1
Fish, The Civil Service and the Patrvonaze, p. 109.
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length of time enjoy office and power without being
more or less under the influence of feelings unfavor-
able to the faithful dischargs of their public-duties,
Thelr integrity may be proof against improper consider-
ations immediately addressed to themselves, but they are
apt to acquire a habit of looking with indifference upon
the public interests and of toleratinz conduct from
which an unpracticed man would revolt. Office is con-
sidered as a species of property, and government rather
as a means of promoting individual interests than

an instrument created solely for the service of the
people. Corruption in some and in others a perversiocn
of correct feelings and principles divert government
from its legitimnte ends, and make it an engine for

the support of the few at the expense ot the many.

The duties of 2ll public offices are, or at least admit
of being made, so plain and simple that men of intelli-
gence may readily qualify themselves for their perform-
ance; and I can not but believe that more is lost by
the long continuance of men in office than is general-
ly to be gained by their experience, I submit, there-
fore, to your consideraticn whether the efficiency of
the Government would not be promoted, and official
industry and integrity better secured, by a general

extension of the law which limits appointments to fourx
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years,

®"In a ccocuntry where of fices are created solely
for the benefit of the people, no one man has any more
intrinsic right te official station than ancther, Of -
fices were not established to &Give support to particularx
men at the public expsnse, o indiwidual wrong is,
therefore, done by removal, since neither appeintment
to nor centinuance in office is a matter of right. The
incumbent became an officer with a view to public bene-
fits, and when these require his removal, they are nct
to e sacrificed to private interests. It is the
people, and they alone, who have a right to complain
when a bad officer is substituted for a good one, The
proposad limitation would destroy the idea of property
now so generally connected with official staticn, and
although individual distress may Le sometimes produced,
it woudd, by promoting that rotation which constitutes
a leading principle in the republican creed, give hegllth-
ful action to the system."l

Jackson was probably sincere in believing that
there was real danger cof the development cof an un-
American tursavcracy, an event which he determined to
prevent, Coupled with this fear, however, ware

his wall-known characteristics, Vigorous, abrupt,

1

Richardson, essages and Papers of the Presidents,
II, 448-449.
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governed by the stirongest passions, he forgot neither
friend nor enemy. He not only was convinced that
perscens who held office under Adams entertained wrong
political ideas, he also felt many of them to be his
personal enemies,

Martin Van Buren, an astute YVew ¥ork pclitician,
as Becretary of State under Jackson, brought with him
to Washington the fruits of long training in the Hew
York schoecl of politics. Van BEuren was thoroughly
aware of the pewwsr which control of office gives; and
his political methods, together with Jackson's demo-
eratic philosophy, and his persorial antipathies, helped
to produce thé result which so startled and alarmed the
conservative men in all political groups.

The immediate results of the wholesale removals
and appointments which Jackson made were not surprising,
The efficiency of the administration naturally declined.
The tonme of office holding underwent an entire change.
The standard of integrity which had on the whole been
well maintained until 1829 bezan to suffer.l

William Tudley Foulke is of the opirion that, with
party government on the one hand, with the héinger of

partisans for power, and on the other hand discretionary

1
White, Public Administration, p. 224.
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appointments under the control of a President selected
by party agenciss, the spoils system was sure tc fol-
low., It was certain that some President would be
chosen At some time whe would use His arbitrary power
to reward nis supporters, and to strengthen the organ-
ization to which he owed nis election, and when Andeew
Jackson became President, that hour arrived. It would
have come if Jackson had never lived. The politics of
the State of Hew York had led the way in this sinisterxr
develorment, which, once established, could not be up-
rooted so long as appointments remained discretionary.l

An sutgrowth of the new patronage system, equally
logieal and inevitgtle soon followed, As soon as the
offices came to be considered the property not cf the
state but of the succesaful party, as socon as there
were spoils to distribute, some methecd in the distri-
tuticn of these spoils became necessary.

ish sa?s,g "The true cause for the indroduction

of the spoils system was the triumph of a democracy. It
ig an essential idea of demooracy that these leaders
shall be of the people; they must not be gentlemen of

wealth and lsisure, hut they must, bhe majority of them,

1
Foulke, Fighting the Spoilsmen, p.4.

2
Fish, Ine Civil Service and the Patronage, p. 56,
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at any rate, belong to the class that makes its own
living, If then, they are to devote their time %o
politics, politics must Ye made to pay. It is here
that the function of the spoils system becomes evident.
The cixil service becomes the payroll of the party
leader."

It is no longer indignation at the perversion of
public office which is breaking down the spoils system,
so much as the urgent necessity that technical work
be competently done in the administrative service,
Legislation looking towards this end goes back as far
as 1853. Congress then prescribed that clerks in the
departments should be arranged in four classes, and that
ne elerk should be appointed until he had been examined
and found qualified by a board of three examiners se-
lected by the head of the department. This law was
extensively applied for a few years, but its enforce-
ment graduvally weakened. Hﬁyeral quotes the Civil
Service Commission in the following criticism of this
statute:

"The essential viees of the pass-examination
system were these:

1. The examinations were not open to all persons

1 B
layers, The Federal Service,/41-42,
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apparently qualified.
2. The tenure of the members of the examining
voards was too precarious,
3. These examinations denied the governmsnt a
choice from among the most meritorious applicants.
Barly in the admimistration of President Grant,
an attempt was made to remedy the evil of patronage.
By a law passed Harch 3, 1871, the President was author-
ized to prescribe such regulations. for admission into
the civil service as would best promote the efficiency
thereof, and ascertain the fitness of each candidate;
and he might employ suitable persons to conduct such
inquiries and prescribe their duties and establish
regulations for the conduct of the appointees. He
appointed an advisory board of seven persons with
Gezorge W. Curtis at its head, which undertock to estab-
lish rules for competitive examinations, but Congress
refused an appropriation and the enterprise broke down,
Agitation for further legislation went on with
undiminished vigor under the devoted leadership of
George Wil%}am Curtis, Carl Bchurz; Dorman B. Eaton,
and others, The assassination of President Garfield
in 1881, by a disappointed office seecker finally in-

1 .
White, _. ‘ ., ublie Adminiq&;ationg)%EV.
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fluenced public opinion to demand more effective legis~
lation with regard to the spoils system.

This resulted in the enactment of the Pendleton
Act, which is the basis of the civil service to-day,l
creating and establishing a Federal Civil Service Com-
mission, and introducing competitive examinations.

Dorman B, Eaton was appointed President of the first
commission.

When the Pendleton law went into effect it bBrought
about 14,000 government employees into the classified
service, but the enforcement of ite provisions was
fiercely and persistently obstructed by the politicians
of both parties. When HRoosevelt entered upon his duties
as commissioner on May 13, 1889, the situation of affairs
in the Commission was one quite satisfactory to the poli-
ticians, The work of the Commission,which had been
dallying along in a merely perfunctory manner, had come
to virtobal stagnation. The appropriation for it was
quite inadequate for effective service, and the salary
of a Commissioner so small that it would attract few

men of abiliiy or force for the position. Although

Roosevelt was nominally one of the Commission of three
members, from the moment of his entry he was, in the
words of (he newspaper correspondents at Washington,

the whole Gommission, With regard to the Commission,

————— e

1
Powers, "Reform of Federal Service," Political Science

Quarterly, III, 247-291.
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A 3
he said to the Press, "We have to do two things. One

is to make the officials themselves understand that

the law is obligatory, not optional, and the other is

to get the same idea into the heads of the people."
Characteristic Rooseveltian means were taken to put teeth
intoc the law; and while Roosevelt incurred the wrath

of the politicians in so doing, he finally won them over
to the strengih of the law, and was hailed as the eivil
service reformer of his age., The very citadel of spoils
politics, the hitherto impregnable fortress that had ex-
isted unshaken since it was erected on the foundation
laid by Andrew Jackson, was tottering to its fall under
the assaults of this fearless and honest yocung man,

In the first annual report of the Commission is
this passage, evidently written by Roosevelt:

"The object of the law is to give to the average
American-citizen what it takes away from the professional
politicianj..... that the offices are not the property
of the politicians at all; they belong to the people
and should be filled cnly with reference to the needs
of publiec service."

In forty years since the passage of the first

civil service law, substantial progress has been made

i .
Roosevelt, oy Autobioggagﬁxw2i49.



18

in securing legislation in various jurisdictions. It
must be admitted, however, that large sections of the
public service still remain in the "dark continent"
of spoils pelities, and that civil service reformers
have been only partially successful.l

The condition of the spoils system in the last
ten years is evidenced by a number of outstanding events.
The return of the Democratic party to power in 1913
after a continued absence in their tents was an oppor-
tunity for office seekers, which President Wilson could
withstand only slightly. The able Er, Bryan's insis-
tence on favor for Mdeserving Democrats™ showed that the
Jackson spark was still alight even in Presidential
officers. The invisible government of llew York has
remained impregnable, as cbserved by Elihu Root in
1915, and is sc to date. In 1917 President Wilscon
issued his well-known executive order, instructing the
Civil Service Ccmmission to hold examinations as va-
cancies cecurred in first, second, and third class
postmasterships, and announcing that he would nominate
to Congress only the name highest on the list regaxd-
leas of political affiliations. This rule was consist-

ently adhered to, even at the expense of nominating a

1
Vhite, Publie AdministrationVA%QB.
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Republican to be postmaster of Bosion.

The slection. of President Harding instituted the
usual demands, now from the Republican orgsnization, forxr
placas, Ifr, Harding was unable to withsitand the pressure,
Which, to = greater degres than in the cass of lhis pre-
decessor, was directed from within his official house-
hold. The rule on Presidential postmasters and its
administratioh was modified s¢ that it becams relatively
easy to secure Repiblican postmasters; surveys were
made 10 locats available positicns, and zoms extradrdinary
diemissals wers= :a&e.l

It has been argued that the classified service
should conly affect thoss positions paying not cver
$1800 a year, aslthough the Weksh Sglary Bill provides
for salaries up to $9000 in the Professiozal and Soien-
tifioc Service? The weaknéss of the prohibition unit
of tha treasury department is due in no small measure
to the uncontrolled appointment of incompetent and
unfit officials.

Within. the sfates a similar situation is found,
Connecticut abolished the merit system in 1921, and in
Illinois the administPation of the merit law hae been
such that it is practically useless; in Eansas, appro=-
&

QWhite, Public Administration, p. 228.

Marsh, "The Recent Spoils Raid in Washington," Maticnal
Udunicipal Review, II, (1922), pp. 263-74,
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-

priations are lacking and in Chicago the administration

was out of sympathy with merit principles, However,
in a few places like ¥Wew York, llew Jersej, Wisconsin,
and Maryland, real progress is bheing made, as well as
in the Jjurisdictions,

The federal law creates a commiseion of three mem-
bers of whom not more than two may beleng to the same
political party, appointed by the President with the
consent of the Senate, for a term of six years, one
retiring every twoc years. The commigsion is required
to aid the President in preparing suitable rules, which
shall provide as nearly as the conditisns of good ad-
ministration will warrent, for open competition exam-
irations, practical in character, and related to matters
which will fairly test the relative capacity of perscns
examined, Candidates are certified from the eligible
list to the appointing official in groups of three, from
amongz whom he has freedom of choice. A generzl rule
requiring an examination &s the basis of promotion,
unless special exempfion is made, is laid down in the law.
By later statubtes, it is provided that no perscn in the
classified service shall be removed except for cause

h |
and for reasons given in writing with a period for answer.

P
White, Public Administration,/ 232.
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The commission was directed in 1912 to establish
a system of efficiency ratings, a duty, which was
later transferred to the PBureau of Efficiency.
The rules of the commission amplify the terms of
the statutes in many respects, and in fact form

the bulk of the working body of regulations.
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Chapter II

Recruitment in the Civil Service

The oivil ssrvice act itself lays down nc menda-
tory provisions regarding methods of recruitment, such
prescription beings left wholly in the hands of the Pres-
ident. It provides, however, that the rules toc be
promulgated by the President shall provide and declare,
as nearly as the condit}ons of good administration will
warrant, the following:*

Tirst, that cpen, competitive emaminations be held
for testing the fitness of applicants.

Second, that all the offices, places and employments
be filled according to grade.

Third, that appointments be apportionsd upon the
basis of population.

Fourth, that there shall be a period of probaticn
betore any absolute appointment.

In the matter of recruiiment, certain practical
matitera of actual procedure and method Bo be emploved

-

in selecticn, must be considered. The first guasticn,

Mayers, The Federal Service, p. 379.
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that of the subjects of examinatiocn and the types of
requirement, is of éourse, the basie cns. ihe Te
markable developments of recent years, both within and
without the public sservice, Iin the scientific testing
of menftal traits and nntitudes, makes this subject of
outstanding importance.

From the very beginning of the merit system, skep-
tics have insistsd that examinations proved ncthing
about a man's fitness tc hold office, Especially was
the argument pressed homes, that it was impossible to
test the qualities of initiative, tact, ability to
cooperate, which are essential for men holding the more
respbnsible positions.

There has been a eoﬁstgnt effort te improve the
selective guality of tests. These afforts have resulted
in the evolution of a large variety to tests, each adapt-
ed to some particular problem, and in far greater assur-
ance that the tests really possess s selective power re-
lated to the qualities or capacities desired.

Tests may be clasaifiad as written or oraif asgenbled
or non-assemblad, general or aspecific, They 'mey ask
for free answer or short answer responses. The
&

Ruggles, A Diagnostic Test of Aptitude for Clerical Office
Veork,

2
White, Public Administration, p. 264.
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vypical test used in the United States is the written,
agsembled, specific test, calling for a free answer,
except that in the federal system, it 1s Impoessible,

on account of the distance, to assemble the eandidates.
There ssems to ke a tendency toward the use of nom-as-
sembled, oral, and short answer tests wihich have been
carefully standardized and tbward the use ¢f psycholo-
gical tests to determine the ge;er9¢ intelligence and
special aptitude of candidatas.

The written examination is of primsry imporiance
in testing the acquired knowledge of an applicant, and
general Intelligzence, It seeks
to eliminate those whe lack the minimum requiremsuts,
and tc arrangs ths others in prder of knowlsdge and
capacity. The tezt is of the same ordexr as acadsmic

examinations; and has beeén very commonly used, often

without discrimination. It calls for & free =nswer,
the rating of woich is not easy. It is most frequently

used now in examinations for which no special technical
rnowledge is required ,.. such as general clerical po-
sitions, It is ziving way to cthexr forms of tests, as

they prove more adapted to the end in view. It is

difficalt to standardizse.

|
i
o
¢
Q
[
iy
|ul.
0

A recent development is the framing

1
Finer, ®Civil Service in the Hodern State," American
Political Science Review, XIX, (1925), 277-89,.
‘] » H]
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questicns which can only be answered correctly in one
way, a8 by the additicn of a single word, or by
checking in a certain placed The examination, con-
sists of a large number of such gquesticns which are
usually given in groups with a time limit for each
Eroup. There are a number of variaticns of the
short answer examinaticon. They apparently possess
& high selective value.l

The interview is widely used as a supplementary
test, It is usually given only to those who have
been sifted frocm the original group of applicants by
a preliminary examination of some sort. Its purpose
is to form an estimate of the personal gualities of the
applicants, to obaserve how they handle themselves,
to secure an immediate reaction to some hypothetical
gituvation, It has both decided merits and disadmantages.
For some positions those personal qualities are essen-
tial that do not appear from written examinations, and
may nct appear from credéntials,

The trade test is in wide use in public employment
to determine the relative efficiency of skilled laborers,
such as electricians, carpenters, plumbers, and mechanics.
During the war the army developed trade tests to differ-

1

Pulllie Perscnnel Studies, Suggested Tests for Prison
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entiate between the apprentice, the journeyman, and
the expert artisan. These tests consist of a series
of questions relating to the trade concerned, and re-
quiring a knowledge cf terms, processes and methods.

The performance test may be a form of the trade
test. Thus, carpenters may bve given material, and
instructions, and the quality and quantity of work and
time consumed be compared to determine which can do
the best work, Perhaps the most common use of this
test is in the examination of persons as stenographers
or typists.

For appointments in the post office department
as well as in other depariments, considerable reliance
has recently been placed on the experience test, which
may be thought of as a form of the perrormance test,
This may be merely & requirement of a definite number
of years experience in a given trade or occupation, or
it may take the form of an investigation cf general
or business experience; the method comes close tc that
which would be used by tusiness firms and which has
been recently adopted by the British service in some
cases,

The most recent development in the technique of

1
Federal Board for Vocational Guidance, Bulletin 49.



testing has come by way of the psychological labora-
tory. liueh progress in the rating of intelligence

had been made in the early years of the twentieth
centdiry in dealing with school children and in handling
cases of subnormal children. The most extensive use
of the psychological test was made by the United States
army. The tests were not intended to replace but to
supplement cther methods of selection. Although they
are described as having value, not so much because they
make a better classification than would come about in
the course of time by natural selection, dbut chiefly
because they abbreviate this process,lthey have un-
doubtedly greatly stimulated interest in the possibility
of discovering by psychological methods the candidates
best qualified for civil positions, Thelpsychulogical
test is looked upon by the psychologists themselves

as supplementary to other tests.

In order to attract the most desirable class of
applicants for positions in the public service and to
keep them constantly alert, better means can hardly be
found than the inducement of possibkle promoticn to the
better paid and more responsible positicns. If, on
the other hand, the better positicns go by favor, the

1 -
Yoakum and Yerkes, Army liental Tests,
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almost certain result is a second rate lot of appli-
cants, a discoantented mass of employees, and a high

rate of turnover. At best the opportunity for promo-
tion in the publiec service has distincet limitations,
owing to the restricted opportunity to pass from de-
partment to department, and from jurisdiction te juris-
diction, and to the relatively small number of super-
visory positions compared with the mass of subordipnate
positions.l Until 1917 all important postmasterships
were outside the classified service entirely; and even
now, no one can compete who does not reside within the
Jurisdietion of the loecal post office. From the stand-
point of the most efficient postal service, this rule of
local residence is wholly indefensible, and has even
less excuse than the local residence requirement usually
imposed by state and }jocal governments.

The rules of the United States Civil Bervice Com-
mission provide:

1, Competitive tests or examina:ions shall, as
far as practicable and useful, be established to test
fitness for promotion in the classified service,

2. Until regulaticns to govern promotions are made,
promotion may be made upon any test of fithess not dis-
1
Vhite, + Public Administration,p. 298, "Pro-

motion signifies change in duties, responsibility,
as well as pay."
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1
approved of by the Commission,

The Civil Service Commission has, in fact, left the
various departments substantially free fto govern their
own promotions,

The Joint Commission on Reclassification found,
"that the absence of any uniform plan or system for
regulating increases in pay of employees who have zained
in experience and ussfulness in a given class of work,
and the even more serious lack of/:ﬁuitable system of
governing promotion from lower to higher classes of
positions, have been very large factors in causing the
disproportion between pay and work, In the offices
with lump sum appropriations, advancement is contingent
upon administrative action, largely influenced by the
state of appropriations,” :

Concerning the area from within which the choice
for the higher positions isi0o be made, important
questions have arisen. In general it would seem
right that all employees in the next lower grade who

qualify for higher positions should be entitled to
S

promotion, But it is often a personal question

1
United States Civil Service Commission, Rules, XI, 1-2,

2 A
Report of the Joint Commission on Reclassification,pp. 53=54

3 -
White, « Public Administraticwq/%05.




as to whether certain persons qualify for the next
higher grade. Should the higher positions be filled
by promotion from within the service, or by original
recruitment from without?  Although the Tmited States
Civil Bervice Commissiocn has takenm the position that the
decision to resort to general competition for promotion
lies in the hands: of the appointing cfficer , =znd tahere
is no formal requirement favorinzg seslection from within;
prevalling practice is in favor of the clossd system,

In the Public Health Service, the Consular Service, the
Coast mand Geodetic Survsy, and tke Postal Service; the
closed system has been e=tablished by law or executive
oraer,

The Reelassification Commission recommended that

3

when vacanciss in the migher positions are not £3illed
by transfer or reinstatément, they be filled by promo-
tion of properly gualified employes as determined Wy
competitive civil service examim tions, and that ordi-
narily opeh competitive examinations ba held onlwy when
three such ellziblss cannot be secursd from these already
1

within the service.

Aayers points out, "The obvious ressen whiy the re-

striction of selection to those within the service may

Y——

h |
Report of Reclassificaticn Board, (1920), p. 124,
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be urged as a matter o6f principle ds8 that it increases
the opportunity for asdvancement within the service, and
8till more, that it gives those in the service a defi-
nite assurance that under given conditions advancement
will come. The anticipated results in terms of a
better class of persennel recruited and retained in the
lower ranks, and a better morale, are ohvious.l The
objection to the closed service is that it deprives the
government of bBrilliant administrators who failed to
secure their early training in the government, and by
ensuring protection against outside competition, tends
to stagnation and conservatism and the foundation of a
"bpureaucracy®."

Hayers' own conclusion is, "The guiding principle
should seem to be that selection should be restricted
to those in the service unlesa it is made to appear
that a substantially better class of service will be

obtained by resorting to general competition.® The

following letter illuminates this point:

Pe
Mayers, j The Federal Service,/216-217.
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Letter written by James J. Davis, Secretary of
Labor, to Congressman Will R. Wood, concerning a bill

X
bending i»n Congress, lay 14, 1221.

n
vese My efforts in trying to incresase the efficiency

of this department and in making it more quickly respon-
8ive to changed conditions and to new economie problems
have driven me to the conclusion that the classified
service embraces too large a per cent of all the peraon-
nel of the départment. From present experisnce I am
inclined to the opinion that as the responsibility and
discreticnary pﬁwers of a position inerease, there should
be less bf the classified service. To, illustrate: 1
find -that all aasiétants to heads of bureaus and chiefs
of division are under the civil service...... It seens

to me that when a position gets into the field of, policy
determining matters, it should no longer be within the
classified service, but should be left open for appoint-
ment of individuals in harmony with the policies of the
responsible, head. +ess.s I am powerless to put in charge
of these places individuals in sympathy with such changes,
I say this without any reflection upon those in charge

of the offices, For years they have travelled a certain
COUrse .... and cannot get out of the rut,"

1
Good Covernment, XXXIX, (1922], . 57=604




Judging that promotion in publiec service is,
or the most part, based on the closad system, the
methods of selsction are of primary importance. ¥o
Bingle method has proved itself wholly satisfactory;
and it is obvious that any adjustment of the methods
of promotion will require much study and experimentation.
Seniority is tre method of promotion preferred by
the employees themselves. Vhile this method is certain,
though slow, it is relatively free from pelitics, Fur-
ther, the length of service is a proper eriterion of
competencey¥: Older smployees, while they may not be
so adept at answering questions, are actually more use-
ful in an office than much younger men who are more
8killful in passing examinations. The objeetion to
seniority alone, is that it takes no account of the
young and exceptional employee who may be of great ser-
vice to the systenm, Promoidon by seniority in a closed
syastem, also, assumes that all employees below a super-
ior standard will not be allowed to reach responsible
positions. The tradition of seniority in promotion
perhaps flourishes most in those departments whdch
have gained =a riyutation for stagnation and inefficient

&

administration.,

1
‘layers, Federal Serviee, pp. 320-21,
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The following editorial from the Indianapolis
Hews of January 8; 1922,  is a direct reflection
on the failire of seniority rule during the Harding
administration:

"If the appointment of Postmastsr for Indianapolis
were made solely on the basis of superior gqualifica-
tions, as it ought to be, ilr, Byfield would be chusen
as a matter of course, By knowledge, experience and
character, lir, Byfield is Titted for the place beyond
all the candidates for it except perhaps lir. Springsteen,
the present postmastsr whose name does not even appear
on the eligible list, But the position is apparently
regarded as 'spoil', henceé it must go to a Republican,
It should be remembered that the appointment to this
office will he made by the President and not by Congresse
man lloores,; though the latter is to piek the man for the
Preaident to appoint. But it is Jjust as well to keep
the true principls in mind, For several months people
have been wondering whom Mr, Moores would appoint, and
now it appsars he is going to appoint lr, Bryson.

"This is, of course, the 0ld patronage idea accord-
ing to which certain offices belong to senators or re-

presentatives to hand out as they see fit, and to whom-
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soever they choose. Than when the distribution is
made, the men receiving the prizes become the henchmen
of the distributors, and important parts of the peli=-
tical machine. Suech is the patronage systemn, But
it is nevertheless the President who appointe to Presi-
dential post orfices. If Mr. Byrisld had been for
eight vears assistant manager of the larion Star and
had been an employee for almost forty vears, and had
demonstrated his ¢capacity and integrityk Mr., larding would
not appoint as manager cver the head of such a man, an
outsider with little knowledge of the newspaper business?

In the last twenty years, much improvement has been

1

made in perfecting efficiency records or service ratings.
50 much difficulty has been experienced in securing ra=

tings thab many perscnnel managers prefer to trust the

et

Judgment of superior officials, in despair of the use-

fulness of the ratings. It is pointed cut, however,
that these officials must use some kind ot a standard,
in evaluating the usefulness of thair subordinates, and
that every erfort showld be made to clarify their judg-

ment and eliminate all irrelevant items in forming

thedyr conclusions.

1
Scheaffer, "Efficie Tests of Pennsylvania Railwoad
Emplovees,” Journal of Personnel Research, III, (1924)
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Prcetor praises a rati

P,

three positive factors of erficiency, -- guality of work,
2
quantity of work; and personality. The fundamental

weakness of service rat . ngs is the difficulty of securing
afcurate ratings dué tc the lack of acquaintance of
raters with the persene they are rating cor their fail-
ure to analyze and renort carefully and accurately what
they do know about them, Further, in any large organ-
izationy no one perscn can rate all the employees and

’ the use of many raters introduces the errcr of varia-
ticn in the standards used.by each.

ayers contends that "an efficiency record dystem
wihich, by pericdic percentages or other gquantitative
ratings attempts to determine mechanically the person
vho shall be selected for promotion, while theoretically
attractive, presents such great dirficunlties in actual
operaticn that over most c¢f the service it cannot be
relied upon to select for promotion the employees actu-
2

ally most fit," The use ¢f an efficiency record does

not reduce the slement of udgment, but should

g

help to eliminate from that judgment 2ll irrelevant fac-
tors, The invaluable aid cf a sound service rating to
nearly all pbases of personnel manazement, justifies

constant efforts to construct better systems than Have

a
Mayers, Hedersl Bexrvice, p. 329.

kPrﬁcter, Principlaes of Personnel Administration, pp. 164-686.
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vet been made availabkle. Progress will probably be
made in further analysis of the characteristics of ef-
ficiency and in discrimination of means to deal with

its different phases, with a constant effort for direct-
ness and effectivensess,

Outside the federal administration, chief reliance
is placed on examinations as the ultimate test of rela-
tive capacity for promotion. The valuse of competitive
examinations as a means cof sslection for promotion va-
ries according to the number of employees who e nter
the competition, and may be uwsed profitably only where
large numbers of subordinates are eligible for promotion
to. a higher grade. Even then, such selection is at
best unreliable, and shculd certainly be gualified to
some extent by the consideration of efficiency records;
in the ﬁore important promotions a written competitive
examination is wholly unsuitable.

Although superficially a well constructed examina-
tion would seem to be a reliabhle indication of relative
merit, and is, so far as knowledge of duties is con-
cerned, it must he borne in mind that the higher cne goes
in the offiecial scale, the less specific knowledge counts
and the more capacity for administration is needed, It

is essential to know what character traits, if any, are



significant af the good administrator, and how they may
e discovered, An sxaminaticn which eould bring out

he possession of these qualities of character and of mind
and at the same time demonstrate the essential minimgm of
knowledge, woula have a most useful prophetic value.

The Reeclassirication Commission has gone on record as
favoring competitive examinations in selection for pro-
motion, tut adds that all examinations should be prac-
tical in character, and deal with the duties and require-
ments of the position to be filled,

In the report of a former secretary of commerce; we
read, the ideal system is one in which political, personal
and social influences are entirely eliminated, thereby
insuring promotion solely on merit. A scholastic exami-
nation does not appear t¢ be 2 means to this desirable end,
Imployees work under the direction and observation of
chiefs of bureaus and divieions, and in the fdnal anal-
ysis, their rizhts to advancement should be wholly de-
termined by the opinions of these supervising officials,
Provided always that such opinicns are judicisus, well

2
informed, and consciocusly reached, T™his fs probably

the view of higher administrators, Valuable as me-

chanical or formal methcds of selection may be as aids

&

White, Public Administsation, p. 319.

2

Annual Kaport of United States Civil Service Commission,
XXVII, (1910), 149.
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respénsible for
taking action, they should not be erected into sub-

stitntes for th

i

exercise of such judgment,

Hlone of the four poszible ba

]
@

8 of promotulon,
seniority, sexrvice ratings, competitive examination,
and official discretion, is uniquely or universally

applicabls, Scme combination of two or mors, z=dapted

o
.

to the general political and administrative environ-
ment, Yo the nunber end character of the candidates,
and to the nature cof the position, may VYe presumsd to
give the most satisfactory results. The precise com-
bination must be worksd out BY the responsible. admin-

lstrator.
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Chapter III

Classification and Selaries

one of the mest difficult and important ques-

tione in ‘the whole subject of puklic perscrnsl manage-

ok

ment is that of classification and the proper dedermina-

of salaries, Wo othey ¢

ot
(=N
Q
3
L8]

L

ingle phase of personnsel
manggement counts for so much iIn its effect upon the
proper conduct of cther phases, for almost every opera-
ticn is ;rufﬁ mdly affected by the character of classi-
fication.* There must be established by law or execu-
tive order a knowledge of what every smployee is doing,
a grouping of emplovees accerding to duties, and respon-
sibilities, and the same salary for all members of &
group; =lsc provision must be made for current revision
of this classificaticn as nesd therefor arises., Varicus

interssts are involved in this process,-- the public; the
employees, and the machinery of administration, The in-

terest of the politicians, who seek t¢ Build theiy politi-
¢cal power by favoring emplovees by salary advances or pro-

motion, has baen the most potent influence, therefors

the hardest to curb, Since these interssts are rarely

White, Public Administration, p. 274.
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in agreement it is extremely difficult tv fird 2 plan
which can sg@tiafy the lapitimates demsnds of the public,
the -employees, and the machinery of administration.

In 1853, Congress passed an act reguiring all clerks
for whose poslition no specific salary was fixed by stat-
ute to be elassified in four classes according to thelr
salary, at $1800, $1500, $1400, and $1200 respsctively,
and they were tg e designetad as of class one, two,
threes, or four, Congress made no attempt to define,
even_ in the most general térms, the grades of duties
appropriate to each of these classes. In scme cases
Congress itself attempts directly to determine the num-
ber, character gnd compensaticn of positicns and in
othexrs it leaves the determinstion of these facteors o
the administrative authorities, subject toc varving
limitations.

In the higher levels .cf ithe service; almost all the
vositions.are statutory, numbering advout 20,000. The
only standards by which the correctness or sdequacy of
the rates fixed for the thousands of statutory positions
have been measured in recent years have bsen the person-
al judgment of the members of the committees of Congress
respensivle for appropriation measuras.l

1
Uayers, Federal Service, p. 184.
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All poaitions and salaries not set up by statute
are established either by the President of by the heads
of the deparimsnts, and even where a highly developed
formalized and published classification exists, with the
duties appropriate to each class accurately defined, its
correct application to particular cases is often diffi-
cult, Where no classification existedas in 1907, it
is a well known fact that through all the departments
people sat side by side doing the same class of wurk,
and receiving very different compensation. The Reclass-
ification Commission found an even worse condition in
1920,

Ralsing employees out of grade by salary increase
made them at once eligilble to promotion to still highexr
grades, thus sxaggerating the inequalities. It was
difficult to hold uniform or practical entrance or pro-
motional examinations because there was no uniformity
of duties for occupants of a given grade.l The Re-
classification Board, after referring to the incon-
sistency in actual salary schedules in different de-
partments, the wide variations and marked inegualities
in salary and wage rates for the same class of work,
the absence of any standards and eof any uniform plan

1 .
White, Public Administratiangﬂi?v.



http:ineq'..l.ri
http:Reola.ss

41

fer governing promotions, summarized the prevailing
situation in the following way: "There is sarious dis-
content accompanied by excessive tTurnover and loss armong
the best trained andmost etficient employees, ths mo-
rale of the persounnsl has been dmpaired, and the national

service has become unattractive to a desirable type of
1

-

technical emplovee, A very confused siftuation was
tound by the Commission when it was revealed that 1283
employees knmown by thae title of clerk, class one, Were
actually performing ninety-seven varietiss of duties.

Classiticaticn lays

ct
)

he basis Tor unirorm pay oY the &
game kina of work, and ror eonsistency and equity in pay
for different classes of work, he purpose of salary
standardization is to establieh a working basis for

fair tresntment of public emplbyess by = careful definition,
orderly arrangement,znnd fair evaluation of positions in
such pubdid service. All posizions havaing substantially
the same duties, requiring the same qualifications, and
with the same degrse of responsibility are grouped together
in a class, wnich is ziven an appropriate salary Pange.

The National Federaticn of ledeal Hmployees summed up

P e

the whole matter from thsir point ot view as rollows:

— s

I

United Statzs Congressional J8int Committee on Reclassi-
ficaticn of Salaries, 1920)918-19.

&

lloses, R.H., "Szzndardization of Salaries and Grades,"

Com A

American Political Science Review, X, (1918) 29s.



http:O'�,1.fS
http:empHlye.ss

42

"Reclassir ication means salaries and wages on
the basis or work performed, equal pay for equal werk,
fair pay in accordance with modern standards and pro=-
gressive employment policies, fair pay in relation to
the cost of living, with a regognized minimum wage,
modern standards in employment conditions.'"

Mich of the most vaelement denunciation of claszi-

fication concerns merely the application of acceptsd

prineciplens, as tor the most part there is agreement
on the main teatures, Two probliems are iavolved,

one aealing with the cacice ot aviherity Tor aaminiss

gir~iculties

Gl

tering the: law,.the otasr concerning th
encountersd in maintaining the classiricaticn intact,
The feaeral government, partly . n account of
Jealousy among groeups, extablished in 1924 a Perscunel
Classification Board, coneisting of one representative
from the Bureau of the Budget; one frem ths Bureau of
Efficiency, and cne from the Civil Service Commission,
Unhappily, serious friction aroses among the members of
the Board, and strong resolutions have been presented
to Congress calling for its abolition and the Irﬂnsfer

of its dnties to the Civil Service Commission.

1
Lehlbach, "The Law and the Personnel Classitrication

.-

Board,"™ Speech in the House of Represantativep, Con-
gresasional Record, February 12, 1924.

et |
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Vhatever solution be reached, it is clear that
close cooperation is required between the budget and
personnel agencies, But it seems as if much would be
gained if the ap propriating body would accept the clas-
gification worked out by the civil service commission,
and the latter would refrain from the difficult task of
fixing salaries, t is hoped that the praiseworthy
objects contemplated in the act of 1923 were secured
by satisfactory amendments in the aect of 1928, putfing
classification on a scientific basis.

White says that constant and untiring effort is
necessary to protect the integrity of a classification.
The difficulties are indreased because socme power to
alter and amend classification and salary levels is es-
sent ial to correet initial errors, and to keep abreast
of changing conditions. Some exceptions, scme amend-
ments are to be expected as natural and normal conse-
quences of a changines situation, Thus a new service
is undertaken, requiring the building up of a new staff
with perhaps novel duties., This may involve a series
of personnel operations, such as transfer of employees,
promotion, holding examinations and opening new eligible

lists, temporary appointments, the creation of a new
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class with =zppropriate duties.

There is congtant prassure to break down the in-
tegrity ot the classificatlion, by assigning a classiii-

rrade

%y

cation different rrom, and usually of a higher

than is warranied by the ddties actuaily performed, A
bureau oief or department head comes to know some sub-
ordinate: very well, =and acquires a high opinion of the
manner in which he discharges his duties, He wishes to
keep him in his office, rathsr than have him enter
nnother office by promotion to the next higher grade,

He thesfors seecks an appropriation fer the employment

of a elerk in the next higher grade in his office, and
that secursd, finds means to place his subordinate in
thq&osttion, althouzh his duties are in no way chaujed}
Then, classitication is often disregarded by the bureau
chiefs in assignmsnt of work. They are chiefly cone
cexmed with "getting out the work" and are likely to pay
scant attention to the exact allotment of duties ac-
cording to specifications,. The practical result is tha

clever or industrious clerks may be found performing the

B =

duties of eclerks of the higher grade simoly becaunse they
can be trusted, while the latter cannot be trusted. In
? 4

White, Public Administration, p. 285.

t
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modern clasaification all positions having substan=-
tially the sama duties, regquiring the same qualifica-
tions, and with the same degree of responsibility are
grouped together in a class, which is given an appro-
priate range of salary. The claes is therefore a group
of pesitions that are sufficiently alike to justify com-
mon treatment from the standpoint both of selection and
compensation, Both duties and pay are egsential ele-
ments,

o ﬁatter how comprehensive and definite the speci-
fications, how just the salary scale and how accurate
the allocations, a classification cennot be made self-
operative. To some agency ur agencies constantly at
wark must be given the task of seeing that the actual
personnel adﬁinistraticn is in harmony with the classi-
fication and that the classification and the salary
ranges are well adapted to meet conditions, not as they
were when the. fundamental classification was adopted,
but as they are at the moment, The problem is dynamic,
and little progress can be made through legislation that
treats it as atatic.l

Clasaification was intended to put an end to per-

sonnel trestment and is_constructed on the idesl of

i B 3
Mayers, The Federal Service, p. 207.
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dealing with positiocns, not with individuals. o

one can disagree with the fundemental importance of
these objectives, but if there results a rigidity whioh
has the effect of driving the ablest employees out of
the service into industry, or of dulling their initia-
tive by the discouragement of stagnaticn; the question
may be raised if proper safeguards cannot be found to
enable the superier civil servant to prosgress accord-
ing to his developing power.

Classification is an essential preliminary step
toward a sound salary policy, but does not in itself
settle the issue, Indéed, the allocation of salaries
is distinet from ths original preocess of classifying,
which at hest goes only part way toward an adequate
solution of the salary problem. The traditional
methods of fixing salaries for federal positiocns have

been slovenly, unsystematic, and wasteful, either from

the péint of view of the legislative Ytody, the respon-
sible administrative officials, or the employees. They
have lent themselves te sharp practice, to c¢ellusion, and
to the groseest discrimination.

After commenting on the difficulty of character-
izing the situation prevailing over the whole service,
layers writes, "It may be said safely, however, that

1
¥hite, Public Administration, p. 287.
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over a considerahle area of the service, the heads of
departments And bureaus have exercised their wide dis~-
cretion in the fixation of rates for imd ividual positions
with but 11t+1; more regard to correci principles than
“as Congress,”

The statubory roll is peculiarly an impediment
10 good persornel adiministration Pecause under it
salaries can be advanced and promotions can be made
only when vacancies occur coxr when Congress creatas new
positions or increases salaries,

A careful study of the federal service revealing
the development of injustice in thg widening gzap between
galary levsls and ghe cost of living was made by liary
Conyngton in 1920, She writes:

" T™e only ccnelusion that can bhe drawn trom the

varisd rates of increase 1s that the government raises

alaries only when it is forced toc do so in order to

a

keep its employees, and then only so far as to with-
stand outside competitiosn, Vnhen there is no such
competition, salaries tend *o remain stationary, or
are advanced slowly and uncertainly tc an extsnt which
is wholly insufficient to mebt the increase in the

.

eodt of living. This poliey of drift is the more

1
llayers, Federal Service, p. 88,

-
<

Cenyngt*w, "The gﬁv :rament's Wage Policy during the Last
Quarter Century," Honthly Laber Review, X, (1920), 1325-41.



easily followed because govermnment employees have
never shown any inclindtion to strike, have only re=
cently organized themselve8 intc a union, and have
made it one of the basic principles of that union that
they shall neither themselves strike nchd be called
upon to support any strike against the gévermment."
Only lately kas‘there been put in process of
satisfactory solution a schedule ¢f proper financial
provision for gevernment employees ... compensation
during service and pensions after retirement. Con-
gress, until rescently, never seriously considered the
oft-repeated advice of the Civil Service Commisdion,
concerning a systematic and comprehensive salary sched-
ule, perhaps because of the decentralized and haphazard
method of handling appropriations, Generally speaking,
salaries have been sufficiently liberal for entrance
into the service, and for this reason, there has been
erdinarily little difficulty in recruiting as many
beginners as are needed, The Commission has testified
that the ndmber of graduates of higher institutions
applying for examination has fallen off greatly, and
the lack of opportunity for merited advancement is
assigned as the principal resson. Compensation higher

up in the ranks has been absurdly low, in many instances,
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especially in the higher technical and supervising
posts, As a result, able and ambitious young men have
bteen deterred from seeking to enter the service; em-
ployees of long standing have found themselves under-
paid in comparison with employees of equivalent ex-
perience in private business, Furthermore, thare

has been gross injustice in that by reason of the

many separate government services eperating under 4if-
ferent laws, an employee in one service might be re-
ceiving conly half as much as an employee in another ser-
vice with the sameé title and doing the same kind of work
equally well.,

In establishing a salary schedule, a nusber of
major peints must be considered; auch as the following:
equity between individuals performing the same kind of
work, equity between one kind of work and other kidnds,
fairness in adjusting salary levels to changing price
levels, fresdom from political manipulation of individ-
ual or class salaries, adequate opportunity iar presen-
tation of eclaims by officials and employses,

If individuels are properly allocated to ths cor-

{7

rect classification and are kept in the correct classi-

s . s I [
fication, equity as between individuals has beensibe Uk
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stantially achieved. Eduity as betwesn class and

class is an extrsmely difficult problen, which classi-
fication helps only by bringing out the facts clearly.
The issue is compldcated by the special position acquired
by union labor, The subjsot of wages of labor, skilled
or unskilled, is herely menticned in the raclassifieation
reports; +the most common practice is to pay the goin
rate, and it is the duaty of every commanding offdcer

of an ordaance sestablishment to keep perssnally in touch

with the indusirisl and wage situation in his vicinity
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itute formal survey of wages
whenever, in nis judgment,; conditions warrant such action.
Great difficuliy is encountersed empeeially in the
non-unionized branches of public employment)y in keeping
their salary levels up to the levels aztined in the
campetitive world,
A ptatsment ot principle is presented by grif?%n-

hagen and Telford in Public Personnel Studies:

Ay Tha pay should be adegquate from the stand-
point ot general welfare,

o Tha plan should be equitable not only with

H
\L«

pact to the employee, but also with respect to the

1
Office Order Wo. 6, OfTice aof Chief of Ordnances, War
Dept., 1922,

2
Griffenhagen and Telford,"The Prined

i ples and Techunigue
of Preparing a Plan of chpens~tiwn for Positions and
Enployees in a Large Organization Public Perscnnel

g,lt\l.ulea, Ii.‘., (1920,}’ p. l:}-
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employer,

I The compensation plan éh:uld be not only
equitable, but also uniform in its application.

The National Federation ¢f Federal Employees
endorses a minimum wage as part of its legislative
program, The govermment's wage poliecy might be-
come one of themoet potent agencies to build up akhigh
norale, It can become such an agency only on the
assumption that the whole personnel system is keyed up
to much more exacting standards than are now usually
found ,

An almost unsurmountable barrier in classification
is the difficulty of keeping it up tov date; dbut if
Buch a plan were established, and elimiration of the
less competent enforced, an efficient public sarvice

wonld Tollow,
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Chapter IV

Civil Service in Ingland.

A really comprehensive story of the civil service
reform movement. should be not natioral, but internmational.
It was not 8o much & local peculiarity as a manifesta-
tion of a stage of national growth. England was ready
for the change tefore the United States, and attacked
and solved the problem while we profited by her experi-
ence.

The history of the Eritish civil service begins
with the difficulties of the British Bast Indias, Compeny
with its numerous trading posts in the Far East, The
company had to empley large numbers of young men as
traders; bockkeepers, and clerks, and becamse the com-
pany paid good wages, and because the employees were
able to make good money by indulging in private trade,
on their own accouni, thousands of young Englishmen
flocked, K to India to seek their foriunes.

In 1784, Pitt's India Act put an end fto the anoma-
Tous ¢ivil and military control of the Bast India Com-
pany} but left its trading monopoly and its vast patron-

age untouched. Pitt attempted also to enforce regu-

1 .
Moses, The . Civil Service of Great Britain,/%B.
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lations as to the gualifications and promotions of the
company's servants, but with no effect.

Even at this time of unregulated patronage, the
company's servants were by nc means an inefficient or
a corrupt body. It was probably safer at this time
to entrust the patronage, as distinguished from the
military and civil powers, to a company of directors
than to leave it in the hands of & ministry. The
Roman politicians and Tammany Hell might kave found
their equals in England if every member of the party
in power had been allowed a hand in the spoils of India.

As the importance of the ecivil administration
gradually overshadowed the commercial, Lord Wellesley
conceived a brilliant and somewhat visicnary idea of a
training school for civil servants at Calcutta. In =
1806, the company decided tu found a college in England,c
a4t Baileybury, as a iraining school, where all gppli-
cants were required teo spend four years and pass the
prescribed examinations before proceeding to India, The
college was a success from the start, and its standards
soon rose as high as those of the great universities,

though its discipline was much closexr to that of an

1

Pe
Seeley; . .. Expansion of Englsnd, (1901),/289.
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Lowell, , Golonial Givil Service, (1900), pp. 80-82,



English Publiec School. The school, despite the fact
that patronage plus a qualifying examination still de-
termined who shiduld be admitted, scon was getting more
than its rightful share of the best yomng brains of the
United Kingdomﬂ The directors spared no pains to at-
tract distinguished groups of teachers; and among the
members of the faculty we find some of the most dis-
tinguished schelars of the day. One eminent scheolar,
whe later became professor of Sanskrit at Oxford, spoke
of his expériénce at Hailsybury as follows:

® I soon'digcovered that if I wished to rise above
the level of an average student, I should have a task
before me compared to which any previous wozrk at Uxford
could only be regarded as child's plg&"l

In 1833; the company lost its exclusive privilege
of trade, and frem this time on it existed only as a
patronage bureau, The old Indian offic¢cials beought
stock for the sake of gaining patronage for their
Tfamilies; and.gradvally the corporation became closed
to-all but these Angleo-Indian families.

Meanwhile, however, the mumber of pokitical, as
distinguished from commercial posts in India grew with

the extension of the company's territorial interests,

b §
Monier-Williams, Memorinls of 0ld Haileybury, p. 75,
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and public opinion in IEngland began to rehel against
a8 monopoly of these appointments by a single training
school under the control of & commercial company. In
1853 the charter came up again for revision, and Par-
lisment abolished the directors' right of nomination
and upheld lacaulay's plan for open competitions, The
school at Haileybury was thereupon closed, and the com-
petition thrown open teo all British subjects within cer-
tain age limits.

lacaulay's plan was briefly this: the probationers
for the Indian civil service were to be selected by open
competition in liveral studies of the character and
standards of studies at British universities. As many
as possible should be men who had taken their BE.A. at
.Oxford or Cambridge. The minimum age was fixed at 18,
but lacauley hoped that the difficulty of the test would
keep out almost every candidate below 21, liacaulay
suggested a tentative scheme of marks, which is notte-
worthy, because it has become the model for all higher
civil service examinations in ﬂngland.l

The adoption of llacaulay's plan paved the way for
the entire abolition of m tronage in India, and led
eventvally to the reform of the eiwil service in all

1
Lowell, L ; Colonial Civil Servicey}%v.
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the home departments of the British Government,

The spoils system which is commonly thought to
belong to the period of Andrew Jackson, dppeared in
Great Britain long before it did in America, The
8poils of victory were distributed among the personal
and political friends of government officials, in Wal-
pole's day, or even earlier, Mermbers of parliament
who supported the ministers were allowed tc reccmmend
officials in their own constituencies, and these "place-
men" sometimes bulked so large among the voters of the
decayed borcughs that they virtually controlled the elec-
tions, In one bbrough, where a count was made, it was
found that one hundred and twenty-five out of five hun-
dred voters had obtained appointments throuzh the influ-
ence of a single member, Appointments were for nc de-
finite term, and removals could be made at any time,
Whenever a change of ministry took place there were
some removals by arbitrary processes in all parts of
the kingdom, The Spoils system was transplanted from
the old world to the new, and took root and thrived
luxuriously.l

Great Britain reformed her Heuse of Commons in

1832, but patronage continued t¢ dominate appointments

3

Munro, .y Gorernments gg_Europe,/go.


http:dom1!:fl.te
http:off10il1.1s

87

in all branches of the government. But in England there
was no general clamor for rotation in office, such as
arose in America, and in spite of the removals which

took place when ministries changed, there were thousands
of subordinate officials who, having gotten themselves

onn the payroll, remained there to the erd of theilr days.
The heads of departments complained that this combination
of patronage in the higher ranks of the service, and in-
dolence in the lower ranks was making zcod administra-
tion impossible,

A start was made by having a select committee ap-
pointed 6o consider the advisability of applying the
merit system of the Indian Service tc the home service
in England. But very Tew of the leading politicians
had their hearts in the matter, As lacaulay's bilograph-
er says of them, "It is one thing to deprive the East
India Directors of their patronage, and quite another
to surrender their own."l The questions of promotiocn
by merit which the report advocated was one which every
nation found difficult to realize.

The report was received by the press and the phhlic
with anger and contempt, as it was by members of parlia-
ment who had pfofited Ly the patronage system or were
>

Eaton, " . ., Civil Service in Great Britain,"Letter
of Lt. Charles Trevelyan teo Mr, Faton,"; p. 430.
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too conservative to tolerate a change, The really in-
telligent and forceful criticisms of the report came
from the civil service itself. In the appendix of the
report a famous master sketched his ideal of a civil
service based on university education. He thought that
no theory of esducation should be enforced,"but a test
should be made of what a m#n knows, not what we think
he ought to kncw.“l

The reformers were sincere, but they were bewil-
dered by the outbursti of criticism from their adversa-
ries, and civil service was not prepared for so great
a revelution as public opinion was later educated to
demand., Fifteen years elapsed before open competi-
tion was finally established and thirty before the
essential features of the Report of 1863 were adopted.
In 1855, the Order in Council established a central
beard of examiners, the Civil EBervice Commission, This
Bcmmission was to examine applicants for subordinate
positicns in all the government departments, the exami-
nation to be in accordance with the wishes of the wvaricus
department heads., The history of the Hnglish civil
service is paculiarl& valuable because it proves that

public service should be open to public competltion,

1
Appendix to Report, Letter from Benjamin Jowett,
of Ealliel College.
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and that public competition recruits the most efficient
civil serwvice.

Bvery one was tired of the patronage system and
in 1870 the Treasury, by a famous Order in Council,
abolished patronage and set up open competition, which
with certain slizght modifications remains in force today.

The Order of Council provided that no person was
thereafter to be employed in any department, unless
tested and reported qualified by the Civil Service Com-
mission after competitive examinations,

Mr, Baton, who was sent from. the United States to
report on tne Civil Service, comments enthusdiastically
on the effects of open competition; and its accompany-
ing efficieney and economy, contrasting at all times
this happy conditien with the motley yout of office
holders and lobbyists at home. He says:

"Under competition, you bave no patronage, and
there is therefore no motive te¢ . inerease establish-
ments beyond the strength of the required work, ...

On the contrary, there is a very strong motive in the
departments to keep the establishment down, &o as to
have the ecredit of economical estimates, ... It is only
when, we contemplate the full significance of such free-

dom from even the suspicion of corruption or dishonesty,
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and compare it with the pervading wvenslity and
malversation which had prevailed in earlier genera-
tions, that we are able to comprehend the scope and
blesging of administrative reform in Great Britain,"

Little by little the powers of the commission
were then éxtended and eventually the principle of
open competition was applled to virtuwally all non-
pelitical positions in the national service.

All the permanent officials and employees in
the public offices of Great Britain today, with a
few important exceptions, are chosen under civil
service rules, Only those officials whose work is -
of a highly specialized or confidential nature, such

as under-secretaries, the assistant secretaries,

the chiefs of bureaus or branches, and principal clerks

as they are called, are among the exceptions, In
nearly all these cases promotions are made from lower

poeitions in the department concerned and not by

competitive examination, Porters and janitors, whose

work is of an entirely routine character, reguiring
no particular gqualificatione are alsoc among the ex-
ceptions, A civil service commissioner, and two
assistant commissioners, all of whom are appointed
: |

Eaton, . .y Givil Service in Great Britain,
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by the crown, conduct the examinations for all other
positions-l

A separate examination is provided for each of
the three main gzrades or classes into which the whole
civil service is divided, irrespective of departments,
For example, a candidate does not apply to be appoint-
ed to an upper division clerkship in the foreign of-
fice, or the colonial service, or the ministry of
health,  He takes the general examination prescribed
for upper division eclerks, and if he stands highest
in the results he gets first choice as to the service
which he will enter. Such vecancies as remain after
the men at the top of the list have been provided
for, will be filled Ly those who stood lower down in
the examination. The ¢ivil service examinations
in Breat Britain, unlike those commonly held in the
United States, have no relation to the particular
branch of administfation which the applicant hopes
to enter. The applicant is permitted to eleect a
certain number of academic aubjects such as lan-
guages, history, mathematice, science, philosophy,
political science,. The competition Tor the higher

posts is very keen, the standards very high, and it

3
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is virtually imposaible for any one not a university
graduate to secure a place near the top of the list.
These examinations are probably the stiffest that
exist in dny country. The examinations in the case
of the intermediate division are not so 4ifficult
and may easily be passed by those who have had a
good secondary school eduoation.l But there is
keen obmpetition which makes them severely selective.
The candidates, in any event, must not be over twenty-
four years of age as there is no provision in Great
Britain, as in the United States for admitting to the
civil service examinations men and women of all ages
who have failed to succeed in private positions, If
one wishes to. enter the British civil service, he must
enter at an early age if at all, loreover, to win
promotion, every official must show himself to be as
well qualified as the best who offer themselves in
competition from outside.

The important differences in fundamentals between
the English and American methods of examindng candi-
dates for the classified positions must not be over-

looked, Every civil service test in the United

p E
Hoses, ; 2he Civil Service of Great Britain,
specimsn examinations, pp, 2090«311.
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States is adapted to the particular position to be
filled, TFor example, the tests for clerical positiocns
in the state department are guite different from those
Zziven to applicants in the postal service, The civil
Bervice authorities in the United States set out to
ascertain special qualifications; not general educa-
tion. The American plan is only good if the appoint-
ee is to spend his entire life in a single position,
doing a particular form of work, But if he merely
wishes his initial appointment to serve as a starting
point from which he expects to rise by promotion
during his progress upward, Bt is not so good, The
great defect of the American plan is that it brings
into the public serviece many appointees who are tol-
erably qualified for a subordinate position Wut who
lack general capacity to rise,

So far as it relates to civil service examinations,
public opinion in America is strongly inelined to em=-
phasize the specific, the practical., It would be
hard to convinee the average congressman that the
right thing for admission to the public service would
be strictly academic tests, such as we use for gradua-
tion from colleges and universities. Yet it has been

demonstrated again and again, that men who have been
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highly and broadly educated do better and rise mbre
rapidly, in all branches of public service, than
those whose competence extenda to a single line of
work, 1e End ish system disregards the special
qualifications and goes out for general intellectual
attainment, wnile the American system accepts gene-
ral medioerity for the sake of special gualifications.
The great business organizations of the United States
do not place much strees on special gqualifications,
when they choose young men for subordinate positions,
but they give preference to college graduates wHO
have attained high rank in thelxr studies, who are
broadly trained intellectually, whe have personality
and promise, In America it is only on rare occa-
sions that a university gradvate takes any of the
eivil service examinations; in Great Britain they
do it by the hundreds.l

An offiecial in civil service in Great Britain,
holds office during good behavior, or until he reaches
the age of sixty or sixty-five, when He is retired
on a ension, There is no danger that he will be
removed whan a ministry changes; Vhile there is no

constitutional barrier to the abolition of civil

l L]
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service positions, or the creation of new positions
by an incoming English ministry, the tradition of
permanence has now become s8¢0 firmly established

that no new ministry would dare assail it. In the
United States the spolls system was able to rise be~
cause of the four year tenure law, But in England
a ministry has no minimum tenure. Its office might
be overturned in a few months and it would never

do to interrapt the continuity of administrative work
and no sensible man would accept a position subject
to such changes.

In England at  the head of every department o1
service is an officer (usually a member of the
ministry) who is responsible to the crown and to
parliament, who is a party leader, and who serves
as a connecting link between the House of Commons, and
the members of the Civil Service, who carry on the
business of the country. This head is both an ad-
ministratcer and a legislator. It is easy to see that
the smooth working of this whole system depends upon
the existence of mutual confidence between the minis-
ter and his permanent staff, If the minister, knowing

that his subordinates do not share his own political
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views, fails to treat them with perfect frankness,

of if, after one party has been sg lon

05

in power,

g

the permanant officdals do not give the new minister
cordial sympathy, then mistakes are certain. Thus
the whole civil service ought to fesl an obligation

. 1
of loyalty to whatever ministry is in power,

: 3
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Chapter V,

Criticism of the United Statea Civil Service.

The history cf American givil Service reform has
been checquered and spasmodic, while the course of
English reform is remarkably steady and uneventful,
moving forward in a foreceful manney driving patronage
and incompetéence before ii. Reform in the United
States has been slow and painful and at times has ac-
tually moved backward. In the first years of refornm,
approprlations,were frequently withheld by Congress, and
gince ths extablishment of a permanent civil service
commission, every President has had %o resist the pres-
sure of spoilamen in Ccngress, and of politicians out-
side. Almost every year has seen riders to appropria-
tion bills providing exemption from classified service,
promotion of temporary patronage appointees, appointments
through senatorial "courtesy," and a dozen other forns of
patronage and retrogression,

The English and the American conditions in ciwvil

service rerorm were astonishingly eimilar in the begins

1
Hoses, The Civil Service of Great Britain, p. 246.
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ning, Jjudging from the writings of lir. Jewkes and lr,
Eaton. The personnel and the demoraliz&tion of the
Vashington departments of the sixties and seventies

were easily confused with those of England of 1853,
However, the viees of rotation, senatorial courtesy,

and the "spoils system" were peculiar to American

civil service and did not exist in England. So simi-

lar were the two problems in other respects that llr,

Eaton, in his study of Fnglish civil service, succeeded

in impressing the English system upon his American readers,

However, as soon as American civil service law was
established on English models, the similarity between
the two countries stopped. The English e¢ivil service,
once fairly etarted on the reform path, has had little
need of periodical reformers, as it is in the era of
scientfific experiment and development.

It is to be regretted that the United States Civil
Service is 8till in the "reform" atage, and will be until
such time as all honest men in and out of Congress and
the President's cabinet devote their timé to the study
of the diseasss of patronage and rotatiosn, ot 2 single
administration at Washington since the Act of 1883 has
had an absclutely clean reform recofd, and in most cases
the fault has not been that of the President of the Cabi-

net.

R
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The Constitution providea that the President
"shall nominate, and by and with the consent of the
Senate shall appoint Ambassadors, other pubtlic ilinis-
ters, and Consuls, Judges of the Supreme Court and all
other Officere of the United States whuse appointments
are not herein otherwise provided for."

So much that is disgraceful in our history is the
result of this clause that it is agreed by students of
civil service that it should only be applied to high
political appdintments, and that all other positions both
high and low should be classified under the civil service
rules, In order to attract good men intc the ecivil
service, the higher positions must be open to them, At
present every change of administratien invelving a change
of party sees a wholesale removal of higzher exempt of-
ficials and local office holders, resulting in chaos in
the departments, political machinations in Congress,
pernicious political mctivity of 6ffice holders at elec~
tion, and loss in monsy, time, efficiency, and prestige,
Almost all high departmental officials, excepting cabinet
members and first assistant secretaries, should be re-
cruited from the permanent civil service and enjoy perma--

nent tenure on good behavior, thus putting almost all of
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the Presidential appointments over 17,000 in the class-
ified service,

It seems on the surface that there is more open
competition in the United States than in Great Britain,
but actually competition is so hedged in that there deems
to be no open competition in the United States. lany
obstacles in connection with our federal examinations
separate the ablest of available competitors from the
best positions available,

In England the practice of submitting to the ap-
pointing ofricer the names of the three eligibles for
each vacancy would be -called "limited competition.”

Apportionment, by which, if his state has received
ites full quata of appointments, the candidate has little
or no prospect of appointment, prevents open competition.
A man from the West who has attained a good average may
be preferred to a Yew Yorker with a higher.average, be-
cause the fixed quata of Vew York has already been filled.

Veteran preferment for soldiers and sailors is a
handicap in civil servioce. A striking example of this
kind of false sentiment in the case of an appointive
officer, was that of General Plack, at one time head of

the United States Civil Service Commission, General

Elack was a Civil War veteran and was never capable of
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discharging the duties of his office.

The low standards of examinations for all but tech-
nical and legal positions which give the eandidates no
opportunity to display a sound eduvcation such as is given
in our high schools, are & great detriment tc open com-
petition,

The Civil Service Commission should always have a
more or less accurate idea of the number of places fo
be vacant and should do away with a ﬁaiting list,

Entrance salaries and prospects of annual increments
should be as uniform as possible throuzhout the varicus
dividions of the service and should prevent bidding for
salaries, a practice by which a dandidate indicates the
lowest salary he is willing to accept.

The possibility of promotion tc the bettér paid and
more responsible positions is the best inducement to
attract the most desirable applicantsy and to keep them
censtantly alert. When the better pesitions go by favor,
a diseontented mass of employees, a second rate lot of
applicants, and Z high rate of turnover are the almost

certain results,

There are distinet limitations to promotion in the

public service, at best, owing to the restricted oppor-
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tunities to pass from department to department, and from
jurisdiction to Jjurisdiction, and to the relatively small
riumbear ¢f supervisory positions compared with the mass

of subordinate positions. A good illustration of the
failure to organiZe its promdtion system in such a way

as to maintain a natien-wide opportunity, which could
readily be established, is afforded by the post office
department, All important postmastersrips, until 1917,
were entirely cutside the c¢lassified service, and even
now, no one who does not reside within the Jjurisdiction
of the local post cffice can compete, This Tule of local
residence 1is wholly indefensible, and has even less ex-
cuse than the local residence requirement usually ilk-
posed by the state and local governments, from the
standpoint of the most efficient postal service.

Of these practices Willoughby writes: "1t is dif-
ficult to cornceive a scheme of organization better adapt-
ed to deprive the personnel of incentive to do good work,
to s8tifle ambition for advancement within the service,
0r to tie the hands ¢f 'a ceritral admirnistration desirin
to put ite service upon a really efficient and economical
hasis.“l

All first, second and third ‘class postmasters should
be brought within the classified ‘service by statute law,

&L P
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73

otherwise the Executive order of one administration is
changed by the Executive order of another administration
and little real progress is made.

An observation made by Thurston is to the effect
that persons of only moderate intelligence should be re-
eruited for the lower positions; and while the original
selection 13 relied on to f1ill the higher positions. by
promotion, men of high capacity must be discovered as well.
An extremely éignificant classification would result from
the tabulation of positions accerding to the amount eof
"fnative intelligernce®™ and other qualities required for
their performance, The difficulfies of such an under-
taking make 1t unlikely that it will soon bhe accomplishéd,
but it is possible that significant beginnings cculd be
made., There is much need for statistice for promotion,
An important investigation would be to determine the
capac ity for promotion of a sample of one thousand en-
ployees so far as their qualitdes of general intelligence,
initiative, persistence, inventiveness, capacity for co-
operation and the like conld be evaluated.

In recruiting for the highest administrative posi-
tions and for ths lower positions, the Eritish civil
service makes & sharp distinetion, A large number of

officials, the so-called administrative class, are re-
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cruited by special examinations bassd on the Oxford and

Cambridge honor courses., The belief ie that the duties
of the highest administrative official positions require
gentlemen, but also a wider and more cultivated view of

pultlic affaire than ordinarily arises out of the purely

clerical routine of the ordinary clerkships,

A permanent head of a department says: "The per-
formance of routine duties is not only not a good train-
ing for the higher posts of service, but,_as a rule, it
is a tad training, and the state would in my opinion,
act very fuolishly if, with the whole world to choose
from, it contented iteslf with the very moderate material
for the higher poati in the service, which the lower di-
"vision can supplv."

The British practice im of interest as an attempt
to secure the qualities of brilliance and susthined power
in administrative leadership by an original sslection at
the age of twenty-two to twenty-four, on the basis of
University training rather than of demonstrated capacity
in thelower routine positions, Under British conditions,
the plan has produced & remarkable successior of adminis-
trators, for the home, the colonial, and the Indian ser-

vices, It has undoubtedly had a depressing influence,

1
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i
however, upor the abler second division men.

Bince the general introduction ©f open competition
by the Order in Council in 1870, twe tendéncies hava been
at work which are not unconnected, The first is towards
simplification, by grouping positions that have similar
duties into large classes, with a single competiticn for
each class, and thus diminishing the number of examina=-
tions for separate positions. The second is the ten-
dency s0 to examine the candidsmtes as to test their
general ability. . and attainments and heénce their capacity
to become useful in the positions assigned to them, rather
than the technical knowlddge they possess. Trhis distinc-
tion marks an important difference between the system of
civil service examinations as it exists in the United
States and the form which the system has assumed in Eng-
land. For in the United States the cbjeet is almost

entirely to discover the immediate fitness of the czndi-

B

dates for the werk they are expected te doj in England,
the object is, in most cases, to measurs what their abi-
lity to do the work will be after they have learned it,
The difference arises. partly from the fact that in America
the examinations were superimposed upon a custom of rota-
tien in office and spoils, while in England permenence

of tenure was already the mule; and partly from the fact

-

1 Do
Vhite, «y Xubliec Adui;ietrationq}EOQ.
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that the system is applied in America mainly to positions
requizing routine or clerical work, whereas in England

it affects aleso positions involvinz direeily or prospec-
tively a much gréater amouni o¢f discreticn and responsi-
bility. Thers ars appointments made entirely without
examination of any kind, Buch posts ars chiefly at the
top or botiom of the service,

Political influence in England has not only ceasead
almost entirely to affect appointments to office, but it
has also been very nesarly eliminated in the matier of pro-
motion, The government has been strong enouzh to de-
clare that an erfort te bring influence toc Wear will be
treated as an offense on the part of thelemployee; or
as was later expressed by the Admiralty, "the attempt
by a public officer to support his application by any
solicitation on the pprt of members of Parliament, ox
other persons of influence will be treated as an admis=-
sion on the part of such c¢fficer that his case is not
good upon its merits."

In the United States, the Joint Commission off Be=
classification found "that the absence of any uniform
plan or system for regulating increases in pay of employces
who have gained in experience and usefulness 1z a given

class of work, and ths even more serious lack of any

cr

1
Lowell, The Enz
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equitable system governidg promotion from lower to higher
¢classes of positions have bBeen very large factrfs in
cavesing the disproportion between pay and work?*

Inefficient or otherwise unworthy employeesz scmetimes
are not removed when they should be, largely because of
outside pressure brought to bear in the interest of em=-
Ployeas slatad for dismissal and government service lacks
8 definitely planned and well organized employment policy
that follows an employee through his éntire official 1life
and sees to it that he dces what he 1s paid to doy and is
paid for what he does. The haphaza®d practices in as-
gigrments of wotk and in promotions Have brought about
glaring inequalities; the salaries paid by the govern-
médnt ars relatively low, and therefire the rate of "turn-
over" in govermment forces' is‘abnormally high, particulax-
1y among the very classes of men and women whose reten-
tion would keep the service strong and healthy. Too many
of the higher offices which should stand as rewards for
meritorious service are excluded from the merit systen,
and are often held as payment for service to the political
party in power.

The classification act of 1923, which affacted the

departmental offices in the District of Coclumbia provides

1
Report of the Commission, (1920).pp..53-54.
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for the standardization of positiocns, with qualifications
defined and compensation fixed, applying to all depart-
ments and offices alike; a raad justment o6f salaries to
remove inequalities which have resultsd from loese prac-
tices in appropriation and administration; and effici-
ency ratings, under central jurisdicticn; upon which
ratings increases or decrénses in compenea:ticon and reten-
tion or dismissal, will degend.l A sinmiler classification
for field brarnches ocutside uf Washington, I,C, depends upon
the future action of Congresa, but thé departments have ad.™
ministratively allocated the field branches in conformity
with the Distriet of Colutivia classification so far as
practicable, Eut thel923 act failed to provide for an
antomatic increase in salaries, which the Postal Salary
achedule does provide; 1instead, promotion was left
to the discretion of the department head, and depended
partly on the amount of the appropriation for the depart-
ment, instead of on the efficiency of the employee.

The Weleh Act of 1928 amended the Act of 1923, but
g0 far as the departmental service was concerned, took
the classification as it then existed, leaving the class-
ification plan practically untouched except for the split-
ting off one grade in the clerical, administrative, an
fiscal service, and one grade in the professional and
scientific service, and applied a new compensation plan

to the classification structure whick was already in

1

Morgan orking for t
e R A Warng£; for the Covernment, Outlook, 1922,
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>
existenca.

The mere enactment of a law doss not insure its
adequate administration and within a week following the
passage of the Welch Act, the Comptroller General iesued
an opinion which limited to an increase of one rate all
those emplayees allocated to the upper half of the rates
in the various grades, thus cutting in half for such em-
pPloyees the amouny of the increase intended by the Act.
The comptroller General's opinion furthermore construsd
the language c¢f the Act, relatinz to Grade 4 and upward
in the professional and seientific and Grade 11 and upwazrd
in the clerical,administrative and fiscal, as sntitling
the employees asllocated therein tqmore substantisl Increases
than contemplated by the bill.

At the present time the autherity to fix pay in the
field service of the government rests with the heads of
the departments concerned and until further legislation

passes, the situation will remain unchanged. There is

(g

nothing avtomatic about the Welch Act that places the field
service under the jurisdiction of the Personnel Classifi-
cation Board. The Act provides that the Board should make
a classification survey of positions in the field service
with certain exceptions, which involved something like

106,000 positions, and with the filing of that report the

1
Barueh, Vational Federation of Feders Fmployees,
Proceedings of The Tenth Convention, (1929}, p. G k3
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Board's jurisdiction ofer the field service ends.

It should be the purpcse of a well considered plan
of promotion to eliminate such dangers as absence of equal
opportunity as between employees in different departmentsy
promotion of less capable over the more capakle; promotion
on ‘the basis of irrelevant motdives, such as perscnal friend-
ship, or politiecal influence; inadequate opportunity as
comparsd with industry; loss of initiative of potentially
alert employees; general dissemination of irritation
among all employessj cultivation of cliques and currying
of favor; and it should substitute a sense of fair play
by guaranteeing promotioﬁ 8o far as possible toc the most
efficient and worthy employees.,

Twe outstanding defects in the United States Civil
Service which could be overcome by executive order are
the extensgion of the classifiad service to all first,
second and third class postmasters (about 12,000 in all),
and to approximately five thousand positions in the various
departments including collectors of customs, collectors
of intsrnal revenue, and deputy marshalls.l

Ho such profession or career exists today as that

of a trained postmaster. The Post Office Departmant is,

1

Report of the llational Civil Service Raform League,
(1928) p. 8.
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after,all, a large business institution whose duty it is
to collect, transport and distribute mail at the lowest
possible rates and there should be a prafeséion of post-
master which mizght be learned by schooling in the post-
office business, Jjust as there is a profession of freight
traffic manager which is learned by schooling in the rail-
road business.

If would be no less sensible for a private corporaticn
to conduct its affairs with a view to political rather
than t¢ business reasons, than for the Government to do wo,
The vital difference between the business of a private
copporation and that of the Govermment, however, is that
the corporation cannot levy taxes to meet its expenses,
whether its methods are economical or wasteful, Only
the ability to do this, whershy ends may be made %0 meet
in any event, makes it possible for the Government to
transact its business in a most unbusinesslike wav,

Und:r the provisions of an Executive Order of liay
10, 1921, the United States Civil Service Commission is
required to hold open competitive examinations for post-
masterships at any of the so-called presidential off'ices
when notified by the Postmaster General of the existence

or expected .cecurrence of a vaCAncy. Under the terms of

1
Hational Civil Service Report, XXXVIII, (2221),. . 118<119.



http:occurrer.ce
http:priv"I.te

this Executive Order the Civil Service certifies to the
Postmaster General the names of the three highest quali-
fied eligibles for an office so that he may select cne
for nomination by the President. It is alleged that
the Post Office Department refers the Civil Service Com-
migseion's certification to the Congfessman in whose district
the vagancy exists, or to some cther locel dispenser of
patronage, if the Congressman is not of the party in power,
for sslection of the one who ie 4o Be nominated by the
President,

As far back as the days when James A, Garfieldlwas
a Congressman, and before he was President of the United
States, he stated to a special committee ingquiring into
the subject that "one~third of the workiné heurs of Sena-
tors and Representatives is hardly sufficisnt to meet
the demands made upon them in reference to appeintments
for office," The report of that committee is filled with
pertinent facts and information as to the importunities,
annoyances and drafts made upon the time and energy of
Members of Congress by office seekers, Iyen now some
Representatives and local committees hold slsctions at
their own expense in order to determine which of the three

- eligibles to the presidential position shall be appointed.

1
Deming, "Application of the lerit System in nited States
Civil Service," Public Affairs, (1924), pp. 34-35.
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The consequences of this practice are simple enough,
In instance after instance trained post masters have
been turned out of office merely becaunse four years have
passed and becauss, &lthough they are merely candidates
for reappointment, there is not one chance ocut of a hun-
dred that they will be permitted to =serve unliess they
e politically approved, In instance after instance,
important communities have been deprived of proper execu-
tives headship in their postoffices through this abuse,
And in instance after instance, particularly in the South,
appointments or reappointments have been zsld for cash
under the guise of the parment by the incumbent Oi the
prospective incumbent of political "asszssments,"

In one significant and conspicuous cass g state
"leader" of North Carolina was accused of the sale of the
postoffices at his command $o the politicians who came
trafficking for them, with the result that an official
inguiry was ordered and made and the findings, revealing
¢learly prima facie evidence of gzuilt, were submitted for
action to the Department of Justice. The Attorney Gen-
eral took no action about them, In a number of Instances
the persons accused have already become immune

from punishment through the operation of the statube of

m—— e e e

1
chnenf, Hewnort of the liatjonal Civil Service Reform

(1928), p. 27. -
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limitations. There exists, therefore, a certain definite
position apparently taken by the Post Office Department
against a customary selection of postmesters upon their
merits, oxr upon their actual records of service; and
another position taken by the Department of Justice against
the use of corrective measures where, under the Postmaster
General's system; or lack of svstem, actual corruption
creeps in.

Recently the President has frankly admitted that
department heads have often been misled by recommenda~-
tions for appointments to public office by irresponsible
and unscrupulous local politicians who are more concerned
with personal, financ;al and political profit than with
the welfare of the public and the efficient conduct of
public busineas.l And the new Postmaster General on the
same day, lMarch 27, 1929, made a complete confession tbat
appointments of postmasters are made on ths recommendation
of political committees and memboers of Congress. He
publicly anncunced that "business experience and executive
ability, rather than political conziderations, will govern
the appointments of postmasters,® but he nevertheless ad-
mitted:

"Pursuant to the provisions of an executive order

1
Fational Civil Service Reform League, 1929. Report
of Council,p. 7.
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issued eight years ago, appointments of postmasters of
the first, second, and'third clagsses are made from an
eligible register which is furnished to the department

by the Civil Service Commission, This register consists
of the names of three applicants who are rated highest in
an examination conducted by the Gommission. In deter=
mining which of the thres applicants shall be recommended
for appeintment, it is the practice of the demriment to
consult with members of Congress and leaders of the regu-
lar party organizations.

"Until the Republicans of South Caroclina, Georgia,
and Mississippi place the control of their party organi-
zation in the hands of men and women who enjocy the respect
and confidence of their fellow citizens and who are genu-
inely desirous of promoting honesty and efficiency in publie
service, the Post Office Department will, on its own ini-
tiative, sesk the advice of citizens of the states named
who can be relieq upon to advise the department in the
public interest.

"In the North, as in the South, business experience
will control ths recommendations of the department,"

But why is it necessary for the Post Office Department

to secure the"advice" of any group in the selecticn of a




86 |

postmaster? The Civil Service Commission makes a
thorough investigation of a candidate's record ,.. 1is
previous education, training, experience and habits; it
appraises his executive ability and capecity for managing
an important business office; and it makes inquiry of

the candidate's friends and business asscciates as well

as of some of his critics. Eut it pays no attention to
his politiecal recommendations or political affiliations, |

Instead of seeking the advice of the inexpert and
not wholly disinterested political grcups who cannoct
Pe relied upon to advise the Post Office Department in
the public interest, it would be wiser and more honest
for the Post Uffice Department to get at the roet of the
evil -~ ignore political recommendations and urge the
President to issue an Execdutive Order restoring the rule
for the appcintmént of the candidate standing at the
head of ths eligible list for postmaster in the various
communities,

_The Post Office Departﬁent is peculiarly a husiness
orgﬁnization}—- probably the largest business enterprise
in the world, Ite activities are mersly administrative.
It has nothing to do with determination of political
policy. Political affiliation is never an asset, but

1
Hational Civil Service Reform League, (1929), p. 9.
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ous practices of unserusulous politicians in flagrant
vielation of the civil service aci. Senator Walliam

C. Bruce's statement, made on the Senate floor, that
Peverybody knows that post offices in the Bouth are mere
merchantable commodities” was borne out in ths evidende
repeatedly. Senator Brookhart stated that "every post
in South Carolina except those of the fourth class has
been bought and sold,"™ Representative Stevenson gave an
account of the sale of the postmastership at Cheraw for
$900, and the attempted sale of that at Pageland for §500,
Still another postmastership in Scuth Carolina, it was
testified, was obtained by the hizghest bidder, who paid
$1000. Alleged operations of Perry Howard, nezro Re-
publican national committeeman from Mississippi, and a

special attorney in the Pemartmint of Justics, were die-

(#7]

closed as typical of conditions elsewhere in the South,.

-

Howard is reported to have collected $1500 from an ap=-
Ppointee as Unitéd States marshall, who resigned in a few
months becauss of political interference bty Howard and
his political friends.l

It is apparent from the evidsnce thus disclosed by
the Brookhart Committee that the scandalous situation sur=-

rounding the appointment of postmasters and other officials

in the unclassified federal service is due larzely to the

1
Mational Civil Service Reform Lsague, Report of Council,
(1929) pp, 10=11.
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fact that the aupointing officials as well a3 members
of the Congress are often imposed upon by unserupulous
political lesaders who treat the distribution of public
offices as so mich personal plunder.

The effective remedy for such conditions would be
an executive order from the President for the appoint-
ment of the person standing at the head of the 1list
in every cass, as was dons by President Roossvelt for
fourth class postmasters, end extended by President
Wilson to postmasters of the firsp, second and third
classes,

That the speils system still obitains even in this
field is evidenced by an example in the postal service
of a middle western city of 364,975 igharitants. When
the geeistant poatmaster died a few yesrs ago, the post-
master!s sscretary, with only the training and experience
of that cffice, was advanced *o the vacancy, over the
heads of oOthers more eligible to szid coffice, and held
it until the examiners made thsir rounds a few moenths
ago. Could this have happened if the supervision and

control were divorced from the recruilting agency?

1
Official repori, Ths Indianapolis News, July 24, 1930,
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That the public conscience has been aroused to
the unfairness as well as the unwisdom of the present
system of selection of postmasters is evidenced by the
recent debates in the Senate over the confirmations
of wvarious appointees to such offices, In some in-
stances candidates sponsered by pelitical factions; and
for purely political motives, have been disapproved by
the Senate, where the record of the candidate has been
open to serious question, On the other hand, meny ill
advised and unmerited appointments to these offices
continue to be made. A typical example is afforded
in the Louisville postmaatarahip.l There, the third
person on the list, who had barsly gqualified in the
competitive testis, admittedly politically acti¥e in
local affairs, and whosa record was open to question,

was finally appointed in preference to the first man

ct

on the list, who had been assistant -postmaster a
Louisville for many vears, The second man on the list
for that office was also in the postal service, as
superintendent of mails, The Post Office, Deparitment

in this case had a splendid opoortunity %o institute
promotion for merit, and to sncourage those in the postal

service to look to that service for

wm
o)

carser; but it

e

ot

Jbe
¥

falled to help maintain the rrity of the competi-

(4.

tive principle,

1
Report of the Hational Civil Servitce Reform League,
1930, p. 9.
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As it is with the postmasters, sc¢ it has

been and still. is with the Cellectors cof Cusicms,

3
or of Internzl Revenus. Mest of the Collectiors,
2ither ¢f Custems or of Internal Revenue, are still

appointed or removed in the o¢ld, discredited way.

The meaninz snd effect of the asvertion of
the ¢ld spoils claim is aptly shown in the treat~

ment ziven by Congress to {he recommendations of

the Joint Committee of the two houses with rela~
ticn to fthe reclassification of the Internal

Revenue Deputy Collsetorahiips, and incidental
reductions in ths numbex of independent offices
now in operation, The Jocint Committee of tre
two houses; aided by mn oficer of the Treasury
Iepartment,'recaa:iy made & geaeral inguiry

into the matier of +the administration of

— i —

1
ldcAneny, "Presicest's AddressW, laticnal Civil fervice

Refarm Leaszue, XLVII, (1928), 23,
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the Internal Revenue Service, particularly with refer-
ance to those divisions of the Service that are con-
cerned in the ¢cllection of the income %ax, Their
report set forth that there is at pressnt a grces sxcess
in its number of deputyships, as well as in the number of
separately operated local offices; hat many of the local
offices might profitably be consolidated, cutiing down
the nurnber of deputyships accordingly;:; and what is ef
gvan greater consaquence, that all deputies might be and
should be appointed and retained under the civil serxrvice
rules. Today all of these positions are in the exempt
schedule, having been expressly placed there by an act
of Congress, October 22, 1913.1 The Joint Committee
pointed out that through the measures it proposed,
saving of $2,000,000 a year would result in the collse-
tion of the income tax alone, It referred particularly
to the excessive turnover of employess, in and out, be-
cause of polities =~ more than fifty per cent of the en-
tire service in thres years -~ trained men, or at least
relatively trained men, being constantly pressed aside to
make room for a new set of untrained men, and these, in
tumn, to go through the same process of partial education

at the expense of the Government, only to be dropped out

1 D
Stewart, .; Bationa)l Civil Service Reform League,f 14i.




to make way for other untrained men, destined to similar
experiance,

The disadvantage of Civil Service in Public WVelfare
administration is quite obvious and emphasizes the fact
that the British Civil Bervice has not been fully realized
on this side of the Atlantic.l

Even when the law has been carefully written, poli-
ticians have succeesded in evading it. Thus in certain
cases, there is no attempt to maintain an eligibles list
of competent workers, A vacancy is filled by political
pressure as an emergency or temporary appodintment without
regard to the fitness of the candidate. In some casecs
such a temporary appointee may hold office indefinitely
in defiance of law, Since it is essential to permit
emergancy and temporary appointments in the interest of
flexibility, the remedy for the abuse lies only in a care-
ful wording of the law, combined with a public demand that
it shall be cbserved in hoth spirit and letter. Vhile a
good merit law makes political manipulation more diffi-
cult than otherwise,; it cannot entirely proteect the ser-
vice in case of publiec indifference,

Alsc, many officials doubt whether the competitive
examinations really determine fitness. It is true that
it I

Blackburn, ". ., "dvantages and Disadvantagzes of Civil

Service in Public Welfare Administration,"National
Conference of Soeial Work, (1928), pp. 446-455,
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such examinations are imperfect. However, there is no
procedure for direct selection by the executive, even when
he has time for such work, that is perfect, or that may
not be incorporated into the process of competitive ex-
anination, The non-assembled examination, in which refer-
ence, experience, and educntion constitute the principal
tests, clossly approximates ordinary sxecutive procsdure,
with the advantages of a civil service commission's ex-
perience, staff, and ability to reach by publicity the
widest range of territory. Mot every good executive is
good at selecting subordinates. A good civil service
com-mission usually wishes to incorporate in its stated
gualifications and teésts any fair and reasonable require-
ments which the departmental officer may suggest.

And finally, a disadvantage urged against civil
ssrvice laws is that with the security they cffer it be-
comes difficult to discipline offenders, hard to dismiss
incompetents, and almost impossible to maintain a high
standard of morale in service, Even without strong
politiecal pressure, it is difficult and unpleasant to
discipline or dismiss a subordinate. When, on the other
nand, this subordinate is the appointee of a powerful pol-

itician and has direct access to pdlitical support, the
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executive ia nearly alwars powerless.

According to a2 statemsnt made to the author Ly
Captain B, G. Kerfoot, now retired officer of the United
tates Army, in 1517 in Omaha, 8 chlef oclerk was needed

in the supply @epartment for the telegraph, telephone,
and airplane service, and & butcher, who had passed the
c¢ivil service test, was sent to take the position. The
captain and sther officers of the department, fesling
that their work would be jeopardized in the hands of a
butcher, decided to oﬁtain a temporary supply whose work
cculd be relisd upon.

Bvery ten years there is a struggle with the spoils-
men in Congress over the classification of census employ-
ees, A new census 1ill with the provision for the ex-
emption of field employees was introduced on the first
day ¢f the special session of Congress in 1929, meking
possible the appointment of 100,000 persons with no as-
surance whatever that their qualifications would be taken
into account.l Vhether the enumerators are sslected by
the Direczor ef the Census Bureau or by the several hun-
dras dupervisors, will make ﬂo particular difference; for
the supervisors, being patronage appointees, will naturalse
ly and inevitably appoint enumerators on & political pat-
ronazge basis, It is the anncunced plan of the Director
of the Census to nppeal to the Bhamber of Commerce

and other equally qualified business organ-

1
National Civil Service League Report, (1929), p. 13.
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izationa throughout the country for recommendations for
appointment of supervisors and gpecial agsnts. Such a
plan will result enly in pressure being directed against
the heads of such organizations to recomnend persons desig-
nated by the loeal commitiees and members of Congrees. It
is little bvetter than applying to the politiecal organiza-
tions directly.

Experience in previcus federal censuses taken under
provisions of law excepting field positions from the civil
service act has proved disastrous in ths charaeter of the
employees selected, the inaccuracy of the work, and the
lack of public credit given to the census, Those com=-
petent to speak with authority because of their knowledge
of and familiarity with the work of censuses have stated
thrt the results of exempting the field forces from the
civil service act was to produce extravagance and demoral-
ization, The Civil Service rules are sufficiently flexible
to admit of exception from competitive examination wherever
it is decmed impracticable to apply it.

On March 2, 1929; two days before leaving office,
President Coolidge issued an executive orderl providing
for preference in appointment of disabled veterams, widows

of veterans, and wives of disabled yeterans, who themselves

1
National Civil Service Reform Report, (1929), p:. 15.
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are physically disqualifiod from serving in the federal
gserviece, The persons so preferred are given not only

ten points %o be added to their earned fatings, in exami-
nations, bHut if they receive within ten points of the
normal passing mark they are placed at the head of the list
and preferred for appointment, The Executive Urder was
based on the rscommendations of the President's Bpecial
Advisory Committes and the Civil Service Commission ap-
proved the recommendation of the Advisory Committee.

Tha prefesrence accorded by the order does nof con-
fine the preference to those veterans who are actually
disabled at the time of appointment. It applies equally
to those who suffered only slight discomfort, and %o
those who receivéd serious injury.

Some of the glaring examples of injustice wrought
by the preference law of 1919 are indicative of what
consaguences may follow the Executive Ordsr of the present
year, as it will no doudbt seriously handicap the raspon-
8ible heads of the Federal government departments in pro-
viding efficient and economical administration of their
departments, and lead to considerable laxity in performance
of duty on the part of preferred classes, and measuradbly

inerease the cost of personal service,
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Thare has hesn a ¢onstant refuaal 2f Ocngress 9
pit t-é& munieipal employeas of the District of Columbia
under the merit system, although they have been impor-
tuned for years to do so. 1% is understood that the
only two municipa@litiess of over 100,000 left in &he
United 8iates tha; have no civil service are Waashington
and Indianapolis, Vashington cannot halp itself; for
the reason that Yecause it Nhas been descrived in an
opinicn of an Atiorney Ceneral, written ithirty years
ago, as a municipal corpordation and theredy not subject
to eny orders of the President issued under Civil Fer-
vice Acts, its employess may be classified through a
separate nand special act of Congress.

Racent investigation of the Distriet of Columbia
government by a committee of Congress and By the Effi-
ciency Bureau have furnished conecrete evidence of the
nead of 2 perscnnel system, The Efficiency Iurean has
recommended to ths District Commissioners that they avail
themselves of The cooperation of the United Statss Civil
Service Commission, pending the authority of Congress
Placing the positions in the classified ecivil service,

Problems of persornel differ from other preobléms
of administration in that they have to deal wit: the

persunal element, It is this that gives them their

1
MeAneny, "President's Address," llationsl Civil Service
Reform leamue, XLVII, (1928), 33.
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peculiar character, and makes their solution difficult. ;
The system of appointment of personnel for definite terms
precludes any approach to the eaﬁ&bliahment of conditions
when the government service will constitute & career for
its officers and employees, There has been the unfortu-
nate belief on the part of many that government positions
are in the nature of spoils to be enjoyed by the party
victorious at the polls, or in the nature of benefits or
prizes which, instead of being enjoyed Ly a few permanent-
ly, should be given the widest practicable distribution,

The result of this attitude toward the government
;brvice led to the establishment by law of the system
under which the terms of office for many classes of po=-
sitions is fixed at four years. This particular term
of office was sclscted &s corresponding with the term of
office of the President, to the end that a change in of-
ficials and employees might be made with each change of
adninistration, The history of the adoption of this
practice and its evdla d8 set forth in the Report of Presi-
dent Taft's Commission on Fconomy in Methods of Appointment
as follows:2

A fixed term of four or five years is given by cer-

tain Acts of Conaress to many of the loeal officers of

1
Willoughdy, W.F¥., Principles of Public Administration, 211

2
llessage of the Preaident of the United States to the 62nd
Congress, document 870, -(1912) 34-35.

-
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the govermmsnt who are appointed by the President by and
with the advice and consent of the Senate. Such laws mil-
itate greatly against the highest degree of administrative
efficlency, for they neecessarily bring up at the expiration
of a term of office the question of reappointment a=nd when
combined, as they usually are, with confirmatiocn by the
Senats, they necessarily make it more difficult than it
otherwise would be to retain efficient men in the services,
Bince they interject politics to questions of appointment,
and in ndo way add to the disciplinary power of removal
which is in any case complete,

The Civil Serxrvice Commission says in its report for
1910:

W Appointment of all higher officers in the national
civil service outside of Washington, such as postmasters
of the first, ssdond and third classes, ccllectors of
revenue, appraisers, and marshalls are subject to con=-
firmation by the Senate; their appointmeants-are to a
greater or less extent determined by politieal services,
They often control party nominations; and the choice cof
delegates to nominating conventions, or they themselves
serve. As has been-well said, there is no such profes-
sion as that of trained postmaster, collector, surveyor,

OT appraiser ssev.... Our-administrative system now pre-
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sents the anomaly of filling certain inferior positions

by test of merit, and changihg svery four years the higher

positions, certain of which the President urges that he

be given the power to classify, such as thoss of collec-

tors of customs, collectors of internal revenue, and post-

masters, in which proven capacity and most thorough traln-

ing are required in the interest of good administrationescses
"The repeal of the four year term of office act , in

80 far as it would make possible greater permanency in ten-

ure and greater length of term, or actual incumbency in of-

fice would, in all probability, improve the quality of the

sexrvice by keeping in office persons better gqualified as

a result of practical experience to dischange their duties

than is at present the case,"

The four year term system applies chisefly to the di-
recting personnel and the chief officers of field stations,
As regards all subordinate positions at Washington and to
a considerable extent in the field, the principle of per=
manency of tenure has been established by civil service,
but not until the same principle is establishad for the
superior positions may anything approaching an efficien
personnel system be secured,

It is a matter of common knowledge that a prime char-

acteristic of the personnel system of the United States
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governoment is the extent to which it is dominated by the
"spoils system", especially in the more important posi-
tions,

If there is one feature of the personnel of our
Civil Service which stands out more prominently than an-
other, it 1is the extent tc which it is deemed to repre-
sent services in which all ambition is stifled. It is
a common expression that"he who enters here must leave
all hope behind.% This is explained by the fact that
the Civil Service has failed to establish a personnel
system resting squarely upon the principle of justice;
that is, it does not offer equal opporiunities to all
citizens to enter the govermment serviece, and equal pay
to all employees doing work requiring the same degree of
intelligence and capacity. The spoils system still con-
trols entrance into many services and advancement in too
many cases is a matter of favor or .chande,

In the national government, the greatest advance
that can be made in the direction of making ssrvice in it
a career, is that of organizing its great administrative
services, such as the Postal Service, the Customs Service,
and the Internal Revenue Service, upon a basis where this

principle will find expression, Ta do this a fundamental

1 .
Willoughby, -, .,Principles of Publie Administrationy}gso.
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change in their character must be mads. At the present
time emch of the hundreds or thousands of field stations
in which the real work of thege services is done is treat-
ed practically as an independent unit. To a considerable
extent each 1s viewed almost as a local offics of the
state or district in which i¢ is loeataf-aﬂd to be rTun
primarily as a matter of loeal eoncern.' Trom the per-
gonnel standpoint, each is, in effect, an independent unit,
Its directing head, in practically all cases, is nut only
appointed Trom among residents of the districts, but the
real selection is made, not by the direeting head of the
service, but by the local representative of the district
in Congress, or by the party organization, Only in ex-
ceptional cases is a vacancy filled hy promotion from

the ranks, Practieally never is the hesd of & station
who has proved his competence, transferred to a more im-
portant pest in the service, To make matters still
worse, appointments to these positions ars made for the
most part for terms of four years, In like manney, the
subordinate personnel, even though they are aelécted
through comp;titive civil service examination, are taken
from the district im which the station i locdated, and

have 1little or no prospect of promotion except within

b | .
Willoughby, ''.. “sgsPrinciples of Publie Administratian/}ESS.
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the partinular‘éiﬂfion to which they are attached. Even
here, they are debarred from any reascnable e;pectation
of rising to the top as a result of faithful and conscien-
tious discharge of their duties,

Not the first beginning is made toward treating these
services as Snes offering permanent carsers to their gmmw.
sonnel, lo pretense is made of building up a corps of
dirscting officers representing = selection of the most
capable., lore and more the mational government is de=-
manding'the services of numbers of perscns possessing
professional and technieal qualifications of a high order.
Under present conditions it is exceedingly difficult for
the government to secure these men or to hg;d,th&m-attei :
they aré secured, Thia is due oﬁly in part to the in-
adequate compensation that in many instances is paid for
this class of service, In a large degree it is due to
the failure to give to these positions that definite
status that will offsr a permanent career to their incum-
hents,

In seeking to give them such a status, theme positions
should be carefully segregated, not only from the general
¢lerical and labor positions, but also from each other,
There are many pesitions in the naticnal government re-

quiring for the proper discharge of their duties very
-
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special abilities, training, or experience. The prob~
lem is one of organizingleach kind of technical position
into s special clase which allows transfers freely between
gservices as promotion requirements render necessary. A
ré-grouping of the services nlong funcitional lines o
that all services working in the same or closely related
fields will be brought togatﬁer'under the same department
will effect a gr=at administrative reform.l If all the
engineering and constructive services of the government
such as the services of the Engineer Ccorps of the Army
for the improvement of rivers and harbors, the Bureau of
Roads of the Department of Agrieculture, the Office of
Supervising Architect of the Treasury Department, the Bursau
of Reoclamation and Alaskan Railway of the Interior lepari-
ment, and others were brought together in a Department of
Public Works hawing no other funetion than the prosecution
of engineering and construction work, the basis would be
ladd for the creation of a corps of engineers, similar to
that in the French government, which offers a permanent
career to employees of this class,

In theclass of positions requiring only oxrdinary
elerical abilities, what amounts to almost a deadline is

drawn at the positions .of chief clerk, or chief of divi-

s

b §
Willoughby, . . Brinciples of Public Administration/p%&.




sion, the prevailing salaries of which are §2000 and

$3000. Up to this point the govermment enployee may
look upon his service as one in which he may hope for
advancement as he shows merit, Beyond this lie the

positions of the real directing heads of the service,

the positiona that constitute the posts that are really
worth while; indeed, the cnly ones offering a really
effective incentive to persons to adopt the goverament
service as a carser, Remove this barrier; make it pos-
sible to pmss as a matter of normal promotion from the
position of chief of division to assistant chief of Pbureau,
and assistant secretary, and the governnent service at
once becomes one offering a real career. lot merely will
action in this way afford attractions to the ambitiocus %o
enter the service that do not now exist, but a strong
stimulus will be given to persons in the service to dis-
charge their duties efficiently and by study and reseaxch
£1p themselves for the discharge of the duties pertaining

to a superior pesition, Only after it is found that a

men having the qualifications desired cannuct be found
within the govermment service, will reesort be had to per-
sons out of the service,

While the positions af chief eclerk ard chief of di-

visions have been made competitive and thus c¢pened to pro-
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motion, the presidantial positions of postmastar, collecior
and chief of bursau still remmin subject to patronage with
the same demoralizing effect in preventing them from.ﬁe—
ing fillad by promotion, The further step remains to be
taken of placing them also in the competitive class Just
as has Teen dons in ths case of the chief clerks. The
higher positions, although few in number compared with the
vast aggrezate of offices, are important beyond the measure
of Their numbers. These positions have great responai-
bilities and power. They ars tempting as political prizes.,
The degree of economy and efficiency with whieh the ﬁublic
service is conducted largely depends upon the charactsr

of the occupants cof these poaitiong,l The small nwnber
of positions which are policy determining of course remain
subject to unrestricted appointment by the President, dbut
the purely administrative offices of high rank such as

the heads of bureaus, should be open as rewards of dis-
tinction for the cecupant of the lower positions, It

is only by offering such rewards that the public service
can secure and retain men of ability and the fact of es-
tatlishing such carsers wonld inspire emplovese thrsughout
the service. As longz as so large a proporticn ofthese
higher administrative positicns remein unclassified, to

X

MeIlhenny, "The Merit System and the Higher Offices,”
Political Becience Revisw, II (1917), 481-72.
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be filled from the outside without promotion, the
classified service will not offer a career in competition
with such outside fields of employment as are organized
and conducted upon a merit basids, In this respect,
eivil service remains inferior to the service of many
business establishments which assure promotion for merit

to the high szlaried positions; and the govermment cocansy

‘not hope to secure and retain the services of an equally

intelligent and ambitious class of persons while these
conditions exist. The fact that higher positions are
not cpen to promdtion detgra many of the better class

of men from entering the examinaticns for appointment,
Horeover, ther: is an inereasing tendency on the part

of the most capable persous who enter the service to
resign for amployment in fields in which there is Tetter

organization, and greater opportunity for advencement.

This constant depletion of the.service means sgericus

financial loss to the government. . The civil service is
inferior to the military and naval services in this re~
gard, since it does not offer the same opportunities for
advancement, and when the higher positions are filled
by politiesl influence, and the men filling them are, as
they generally are, active in politieal work, it is in-

evitakle that the minor foree will .f211 undar.detrimanta;
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political influences.
These higher positions may be considered undorfﬁﬁgﬁ'|
heads, The first embraces those positions the duties"f
of which are concerned with the discipline ¢f the force
and the decisions of guestions arising in the work of
that force., These positions comprise postmasters, col-
lectors of custome and of internal revenue, heads of
non-technical bureaus, and the like, The qualifica-
tions required are a mowledge of the laws, decisions and
the procedure governing the business, together with a
high measure of executive ability. The same reasons which
require tests of merit for entrance ﬁo eonmpetitive posi-
tions apply even more strongly %o these higher positions
which bave nothing to do with the policies of adminis-
traticn. In outside business, positions of this charac-
texr would usually be filled by promotion; Ifor the reason
that requisite information, skill and familiarity with
the office traditions are mcguired by trddning in the
lower positions. In the government service, however,
it is not ordinarily possible to fill them by promotion,
In the first place, a claseified employee with an assured
tenure would hesitate to agcept a position of precarious
political tenure; in the second place the position would

be demanded for an outsider as the fruit of party victory

S
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If these positions were put into the classified service
to be filled ustually by promotion or transfer, a worthy
career would be cpened to employees trained in the lowar
grades, This would be merely a development and wider
application of the principle of filling sveh admivistra-
tive positions as chief clerk and chief of division hy
promotion upon proved merit, and thus be distinetly in
the interest of efficiency, stability and a higher stand-
ard in the perscnnel of the service.

The second class of highexr positions is confined to
those requiring professional, scientific or expert at-
tainments, for which the material available for promotion
is more restricted, and where competition may be applied
with invariable succese. The range of charactexr of these
positions is as broad as the fisld of human endeavor.
Entrance to the tests is guarded hy reasonable educational
degrees, go that only those who are presumably fit may
enter competitions,

The Constitution of the inited States provides that
The President shall appoint officers of the ymited States
by and with the advice and consent of the Benate, but the
Senate has so stretched its powers as practically to usurp
in all vut relativsly few cases, the nomination as well

as the confiymation of appointees, It has, as is well
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known, gone further than this and, in effect, alloted
the selscticn of arpointees to the individual senators
for the states in which the offices toc he filled are
located. It has daone so hy establishing the convention
hat no nomination of the President will be approved to
which the Benator of the state in which the office to
be filled is located, declares that he is opposed, It
is a frequent cceurrence to read in the newspapers
that such and such a nomination has been refected by the
Senate because the Senator interested has stated that
such nomination was personally objectionabvle to l:im, %0
avoid this, the custom has developed of the President's
conferring with the Senators before mekisng the nomination
in order to assure himself that thg men he has in mind
for nomination will We ascceptable, Cx, .going further
than this, he has turned over the selection of nominees
toc fleld positicns to .the Senators, with the result that
in practice the nomirnation of candidatss has besen trans-
ferred from his hands to theirs, though he still retains
the negative power of rejecting names propogsed to him
by Sanators and of asking tham to make new selections,
The convention has developed of the President's

consnltiszs with members of the lower house and leaders

1 .
Villoughby,. Y. <. Principles of Pubkldic Admi:istration“A;ME.
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of the politicrl organization to which the President
belongs, in respect to nominaticns, and thus has arisen
the aystem krown as"political patronage.”

The remedy for this situaticn hies dlong several
lines: . the development in the community of a pubklic
opinion that will not sanction this adbuse; the reducs-
tion to a minimum of the cases in which nominations by

the President require the approval of the Senmte, and

the extension of the syesiem under which selections forx
appointments am made through examinations, or other
means fer determining the technical gqualifications of
¢candidates,

With the adoption of a proper system of classifi-
caticn and compensaticn ¢f employess, which will mean
the discontinuance of the payment of salaries much higher
than those paid in private life to persons just entering
the service, and performing the lower grades of work,
the pressure for appoinrtments will be much lessened.l
When persone enter the goverrnment service at the hottom
and superior positions sre filled by promction from the
lower ranks in accordance with demonstrated merit, ade-
auate opportunities will be given to the appointing power
to use his personasl judgment in selecting appointees,

1 P
Willoughby, ".7., Principles of Puklic Administrationmfzgﬁ.



http:pT08su.re

113 |

If the recruiting system be organized independent-
ly, there will be no need of placing it in the hands of

a board. A single commissioner, who would discharge
substantially the same functicns that are now discharged
by the Chief Examiner of the Civil Service Commission,
would be more effective than a board, The work of the
regulatory divisicn, on the other hand, is judicial. It
affects in an important way the rights and fortunes of
employees. It necegsarily exercises powers of a legis~
lativs character, In view of the importance of the
decisions to be made, it would be better to have a larger
board for this work than three,

Regardless of the size of the central regulating
“body, it should be wholly non-partisan and it should have
2 more permanent tenure than is now possessed by the Civil
Service Commission, I believe that if these provisions
were put inte effect, there would be developed, for the
Civil Service Commission, in a reasonably short time, a
tradition of permanence and non-political character that
would result in a distinct improvement, not merely in the
personnel of that body, but in the regard paid by the publie
$0 the entire system of clvil service administration; and
Congress would be compelled toc relinquish its hold on the

remnants of a once glerious plunder,
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