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CIVIC AFFAIRS

The Development of Senior Municipal Officers

SUMMARY

The failure of the municipal public service
to recruit and develop sufficient personnel capable
of stepping into top management positions has
been called the primary personnel problem of
local government. This condition is in part at-
tributable to several popular misconceptions with
respect to the duties and responsibilities of senior
municipal officials. An examination of their
duties, particularly in light of the expanding role
of local government, indicates that we can afford
no less than the most competent men directing
the affairs of our municipalities. However, present
recruiting and development policies for chief
permanent executive officers indicate that the
present level of competence amongst these officers
may not be maintained in the future.

Due to today’s greater availability of educa-
tion, the university graduate now exhibits intel-
ligence and potential roughly equivalent to the
high school graduate of thirty years ago. A Can-
ada-wide survey of the educational backgrounds
of the senior officials of municipalities — clerks,
treasurers and managers — indicates that a
majority of these officials completed high school.
However, more than half these officials, apparently
overlooking today’s higher standards of education,
feel that their successors will be adequately
qualified with academic backgrounds similar to
their own.

If a policy of recruiting future senior officials
from high schools is maintained, it is likely that
the relative quality of senior municipal officials
will decline. It also is probable that without higher
education, recruits will neither appreciate nor

exploit fully the potential of local government
as a positive force in the development of the
community.

The importance of this is best shown by an
examination of the duties of the senior municipal
official under the common forms of local ad-
ministration in Ontario. If elected representatives
are to be effectively assisted in the determination
of sound policy, they must be advised by senior
executives who grasp a tremendous range of sub-
jects relative to the overall programme of council.
They should be assisted by executives whose prac-
tical experience and academic training enable
them to understand the objectives of local gov-
ernment in its relation to the community and the
means by which the municipality gives effect to
its programmes and policies. Senior executives
also must be aware of the social and economic
forces shaping urban life and be able to appreci-
ate the needs of citizens for whom the munici-
pality acts.

Such qualifications reduce the likelihood
that technical experts may effectively assume the
position of senior executive. To at least maintain
the level of competence of officials holding the
senior executive position, university trained re-
cruits are required whose academic backgrounds
permit them to understand the effect and ramifica-
tions of municipal activity. A policy of recruiting
personnel of this calibre must be supported by
attractive conditions of employment and by train-
ing programmes designed to familiarize future
senior executives with the diversity of local gov-
ernment operation.
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positions. The qualifications required for siuglx that a majorit;tr of those who retage;l the senior
1 ici iti hould increase as the duties involv executive positions were recrui rom among
Th Development Of Senlor MunlCIPal Ofﬁcers ggg:)trl:l): smg;n'(-: demanding. New appointees should those of above average educational background,
o be better, or at least as well qualified as their since at that time, only about 8% of children

predecessors. entering school, reached their final year of high
attractiveness in unstable times and competition school.

THE PROBLEM developed for the posts that were available. Since
then, improvements in salaries and working con.

/ : ijtions have made municipal employment com- Recruits for semior executive positions Unfortunately, because few yo men had
New and expanded Services fﬁmgﬁ &: getitive in these respects with buskl)nms. The rise 1 reached the senior positions coveregnlgn this sur-
inhabitants of urban centres have tion of local of urbanization has increased the challenge and . L) i vey (clerks and treasurers), the number of replies
complexity of day to day administra Sccasioned scope of local government, and thus its appeal The only objective means of measuring the from officials in the 20 to 40 age group was too
overnment. Of the man.y.pmblel-n?ﬁ the re- for talented individuals. quality of today’s recruits, from whom must come small to justify a comparison on the basis of
‘gw the expansion of municipal actviies, to the our future executives, against that of their pre- these results. However, the questionnaire also
ruitment of trained, capable Bersonn_el mrtance decessors, is by reviewing the academic and tech- asked clerks and treasurers to describe the quali-
< unicipal civil service is of anary 1Impo eni The second anachronism, the view that muni nical standards already achieved by each group fications which they felt their successors should
Vet while business and other levels of 8OWREN o L T g ials are handmaids of council, woud prior to entering the municipal field. Although  possess in order to maintain or increase the effici-
have made great strides in recrulting WAPIR G GRG ro ubscribers among those with 2 knowl a rough guide, achievements of this kind give  ency of their offices. Fifty-nine per cent of those
local governments have con@x::_ued to rely = edge of contemporary local government. While some indication of the basic intelligence and replying felt that academic training similar to
d miss methods of obtaining senior _admu_n ge nnel carry out i set by elected capacity for apghcauOn of the !ndn_rlc!ual. Compar- their own would suffice. Consequently, the survey
xators and technical staff. Unle this s:tuatil:e!i B pf;iioes they must ulfil certain sta ison between the two groups is difficult and the concluded that since the majority of clerks and
T medied, the urban dweller wxll.eventually. ~ represenbli Vt_. t¥1at tn uoesel’d conclusions reached must be regarded with a treasurers saw little need to recruit their potential
::s effects in inefficient administration and higher tutory o ggd?ntsheir duty to foﬂowm ccmuunmcﬂ win- degree of reservation. successors from universities, the relative poten-
taxes for inadequate SErvices. may 5.“99"% t it is through the influence that tial of people being trained for these positions
struction. = ompetence is respected, e would be less than that of the present office
R _— an offu:m{il “foorsrgafionptﬁ policy that opportunity Thirty years ago, few could afford to attend holders. The greater availability of education
The existing shortage of oo pe;so has en g et significant conttgution lies. university. Today a higher standard of living and apparently was not recognized by this group of
in cities and metropolitan areas of Cans &1956 for his most 5§ an improved system of educational assistance  senior municipal officials.
caused concern for a number of years. In pr permit many more industrious young people to
a submission of the Canadian Federation ¢ | obtain a university education. A change in the
Mayors and Munici ities to the Royigmtﬁ: : public’s attitude toward formal schooling has ac- A further survey conducted by the Bureau
sion on Canada’s Economic Prospects e the RECRUITMENT AND RETENTION OF companied the improvement of opportunities and in the metropolitan area of Toronto threw addi-
“the primary personnel problem ‘E‘mf?l::tt,‘.,i‘ig to UNICIPAL OFFICIALS increased its appeal. Where in earlier years, a  tjonal light on the educational qualifications of
municipal ic service lies in its ty able M : ‘ student might complete his formal education in municipal personnel. The survey enquired into
recruit develop sufficient personnel cap e high school, his counterpart today can be expected

e exp the extent to which municipalities employed uni-
it ot to take advantage of the greater availability of P o3
licable today as 1t was

€ ! ; . versity graduates (excluding teaching personnel)
8 s | education and continue on to university or pro- and the capacity in which they were employed.
years ago. The importance of obtaining and retaiming | fessional training outside universities. Of the 15 replies that were comprehensive enough
good officials to consider, 12 municipalities employed at least

' one, and 9 out of the 12 employed more than one

Two popular misconceptions associated with In light of this change, it can be assumed university graduate. Degrees in engineering con-

municipal employment constitute a severe handi-

: : i - f municipalities have one that a young man who completes university in stituted the overwhelming maijority of those re-
cap to recruitment. The f_irst is the common belief im Srfa"?&raﬁmﬁlgv:s m?er electcelg W | 1962 can be equated roughly, in terms of talgnt ported, and ;t))lanning. law anc_l medical degrees
that city hall jobs are given out as patronage or p?he enjoy continuity of office. permits and diligence, to the man who com leted high made up the bulk of the remainder. The number
charity to those who are not up to the standards _!; {0 diaw on a combination of technical school thirty years ago. Evidence of this proposi- of those who possessed qualifications of a general
required in business or industry. The second is t emled e ntinuous experience and familiarity tion’s validity can be found in the increasing nature, such as a B.A. or M.A. was very small and
the picture, held by many, of all municipal em- kr_IOWl %31 onditions in forming their opinions tendency of many employers to actively recruit these degrees usually appeared in combination
ployees being little more thanuerrand hboys 1{25 :rlntih p:?ocgr a:\ s, If a council has ¢o in university students, where formerly high school with more technical training such as law or ac-
council. Although both concepts may have :

i ic i i its officials, graduates were employed. cosnding.
some validity years ago, and occasional vestiges the basic intelligence and ability of ool

i d they possess will
old system can still be found, both are now the unique backgroun ol
gfmtg%ded.sis long as these beliefs are harboured weight to their views and incline co : ﬁ

, : " ent. On the basis of this assumption, a survey Municipalities then, are obtaining universit
by a significant percentage of the public, however, careful c_omnt(‘i‘eratloilititgalthie;;llud% diplomacy covering the educational background of municipal trained personnel for certain fields of work. Ig
the municipal service will be denied the respect with this . e ffpcqlal"‘ through years clerks and treasurers across Canada was under- so doing, they are raising their standards as
it deserves and employment in local government developed offi S catives Snd 0N | taken in 1959 to establish whether the academic those of business and industry are raised and
will be less attractive as a result. with elected represe onnel to assist in the de qualifications of present day recruits for these maintaining or improving the level of training
capacity of semornpel's‘;s expanded still further. positions were comparable to the backgrounds demanded of a certain percentage of recruits.
termination of policy p possessed by present office holders. Of the 101 Whether the percentage from whom they require
The depression marks the point at which a men forty years of age and over who replied, a better than average qualifications is as high or
perceptible decline occurred in the importance of i 4 range of munk surprisingly high 75% had completed high school. higher than in former years is impossible to de-
patronage and charity in municipal employment The growing complexity an ncils secure (e Assuming that they completed their formal termine due to an absence of statistics on which
practices. The security offered by government cipal activities emand that cou b executise schooling 25 to 50 years ago, this would indicate to base observations.

positions, in all three jurisdictions, increased their best talent obtainable to fill sen

il s
R

R L R e e



CIVIC AFFAIRS

Positions for which wuniversity graduates
are recruited

s in other large organizations, the percen-
tage J:f highly trained or educated _persom}el rte-
quired by a municipality is small in relatmnmo
total staff. This small group IS, in effect, tl a?
municipality’s pool of management and potexét{:
management material. The positions which they
fill or for which they are being groomed fall
under four headings:

1) the senior executive, e.g. manager, clerk,
clerk-treasurer;

2) functional executive, e.g. police or fire chief,
parks commissioner, welfare commissioner;

3) staff officer, e.g. accountants, lawyers;

4) technical officer, e.g. doctors, engineers,
social workers.

It is for itions in categories 3) and 4) that
almost all university graduates are now recruited.
This is due, primarily, to the fact that the jobs
call for advanced technical training obtainable
only at the university level.

The need for more highly qualified person-
nel in the chief and functional executive posi-
tions is, however, less obvious, since not as much
specific, technical skill is required. Traditionally,
candidates for these itions have come up
through the ranks following some high school
training. No one, regardless of his educational
qualifications, would be suitable unless he had
had a certain amount of municipal experience.
For this reason, chief and functional executives
are frequently drawn either from the municipali-
ty’s s of technical officers or from personnel
who have not had the benefit of higher education.

In filling functional executive positions, the
first course of action often works out well. Ob-
viously, the head of the works department must
have some knowledge of engineering, the treas-
urer of accounting, etcetera, to understand the
functions performed in the department. To put
a technical or staff officer in the senior executive
position, however, does not work out as neatly.
Neither his practical experience, nor his specializ-
ed educational background will have prepared
him adequately for any but a small fraction of
the duties for which he would become responsible
as the senior executive. If this method of obtain-
ing senior executives works out at all, it is to
the eredit of the individual concerned, not to his
training and not to the promotional system.

Municigalities cannot afford to gamble the effici-
ency of the organization on the chance that such
an arrangement might prove satisfactory.

DUTIES OF THE SENIOR EXECUTIVE

Senior executives require a broad general
knowledge and appreciation of a wide range of
subjects. They must be ‘expert generalists’.

The need for such qualifications can best be
appreciated by briefly examining the duties of
the senior executive in three forms of municipal
government in Ontario.

City manager system

Under the council-manager system, the man-
ager is the sole link between the elected council
and the permanent municipal employees. All com-
munications from council to officials or officials
to council are conducted through and by the man-
ager. This places a heavy dual responsibility on
the man in the middle. To present an official's
position or proposal to council, he must first thor-
oughly understand it, the problems involved, the
reasoning behind it and the relation of the pro-

al to the balance of the municipality’s affairs.
E[(es must then be able to explain the proposal to
council and answer their questions in layman’s
language. The second side of his responsibility is
to present the decisions of council to the officials
amf assist them in translating vague statements
of policy into specific courses of action.
requires a thorough and accurate understanding
of the intent of council and intimate familiarity
with the branches of administration that will be
affected and the channels through which the
decision will be implemented. If the 'manager
fails to properly represent his officials’ side of
the story to council, he greatl reduces the effici-
ency of the men working under him and that of
the entire organization; if he fails to interpret
properly or convey council’s instructions to .
officials, he undermines the democratic base 0
local government.

The manager is also responsible for the co-
operation of mlgmicipa] activiu}::s and departmtgit:t-
Little need be said of the waste of time, € °0t
and money that can result if this function isf nll
properly carried out. Before he can success uo)i
draw together the departmentalized operationtsand
the municipality, he must thoroughly unders

O, T

all the interrelated fragments of the municipali-
ty's operations. This requires constant attention

and study.

Finally, because he is the only permanent
employee in direct contact with council, the
‘manager alone is in a position to moderate the
shortcomings and fill in the gaps in knowledge
that may exist on council. Although the tendency
is often exaggerated, occasionally some councils
adopt courses of action that are unwise from a
long term point of view, but which will be profit-
able in the short run. Sometimes sheer lack of
experience, insufficient background information
or failure to thoroughly understand the issues
and principles involved in a question will lead a
council to make an ill-advised decision. The man-
ager, having both experience and knowledge
should be less susceptible to such pitfalls. It is
his duty, as it is the duty of anyone in a senior
executive position, to advise council of the rob-
able consequences of its actions where it has ailed
to foresee them. As pointed out earlier, if the
manager enjoys the confidence of council, its
members will give serious consideration to his
views.

The committee system

The clerk, or as is often the case, the clerk-
treasurer, is generally the senior executive in the
council-committee system. His function as an in-
terpreter to council and its officials is not as
great as that of the manager. The use of special-
ized committees of council in the administrative
process permits more direct contact between de-
partment heads and members of council. As a
result, the duties of the clerk, who generally acts
as secretary of the committees, are less inter-
pretative in nature and more involved with inte-
§rating the work of committees into the general
ramework of municipal policy.

~_ The clerk’s function as a co-ordinator also
differs somewhat from that of the manager. He
is, for instance, more concerned with promoting
a flow of information between one committee an
another than between one department head and
another. Depending on the nature of council, he
may have a more difficult task than the manager
in encouraging the co-ordination of policy. Com-
mittees can become as one-service or one-purpose
oriented as any department. If, in their capacity
as councillors, committee members exaggerate the
importance of the aspect of administration for
which they are responsible, they lose the abilit
to view municipal activities in perspective. Suc
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an attitude may upset the balance of the entire
organization. It is the duty of the clerk to avoid
a situation of this kind when possible and to
minimize the harmful effects produced when it
cannot be prevented.

~_The most important but least specific respon-
sibilities of the clerk and of the manager are
identical. Both must bring to council their accrued
knowledge and experience to assist elected repre-
sentatives in the determination of sound policy.
They must attempt to compensate for any deficien-
cies council may have as a result of inexperience
or lack of familiarity with the overall problems
and procedures of municipal government.

Board of control

Neither the council-manager, nor council-
committee system leaves any doubt as to the iden-
tity of the senior executive. Both establish the
holder of one position as the key man in the muni-
cipal administration and his staff or department
as the hub of local government activity. The Board
of Control system, however, does not have such
a well defined pattern.

The Board deals directly with responsible
civic officials, reducing the need for an inter-
mediary, and itself assumes some responsibility
for co-ordinating municipal activities. However,
the lack of continuity in the Board’s membership
and the inherent weaknesses in any multi-headed
decision-making body materially reduce its ability
to act as the sole executive organ.

As a consequence, the secretary of the Board,
the treasurer or some other official may emerge as
the senior executive. Whoever succeeds in estab-
lishing himself in this role must provide the bal-
anced, long-range, informed approach to muni-
cipal operations that is difficult for elected mem-
bers to supply. In the Board of Control system,
where any one of a number of men in the munici-
pal service may be called on to perform the duties
of the senior executive, all ible candidates
should possess the extensive background and po-
tential ability needed to fill the position.

QUALIFICATIONS OF THE SENIOR EXECUTIVE

The nature of the duties of the senior execu-
tive, as briefly outlined, requires a man of better
than average intelligence and organizational abili-
ty and of broad outlook and interests. A specialist,
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trained in one field, has little advantage over
the man with a general education. Perhaps the
danger of a one-approach, one-service outlook out-
weighs any initial advantage the specialist might
enjoy. A treasurer or former treasurer, for iIn-
stance, may consider the financial implications of
a question to be paramount; a lawyer, the legal im-
plications. Although these municipal employees
are familiar with particular aspects of the opera-
tions of all departments, they may have only a
fractional picture of any one. The use of a special-
ist in a position in which his technical knowledge
will not be fully exploited, deprives the municl-
pality of his technical experience and the official
of the benefit of his years of training. If elected re-
presentatives are to be effectively assisted in their
deliberations, they must be advised by an execu-
tive who is able to discuss accurately, in terms
that are easily understood, a tremendous range of
subjects which relate to the overall programme of
council.

Such qualifications require an executive
whose practical experience and academic training
enable him to understand the objectives of local
government in its relation to the community and
the means by which the municipality gives effect
to its programmes and policies. It also requires
that the senior executive be aware of the social
and economic forces shaping urban life and be
able to appreciate the needs of citizens for whom
the municipality acts.

Prospects for securing senior erecutives
with these qualifications

It is to the office of the present senior exec-
utive, the clerk, the manager or whoever it may
be in the Board of Control system, that adequately
qualified candidates should be attracted. Once in
the employ of the municipality, such recruits
should be placed in training programmes in which
they serve for short periods of time in each of
the major departments of the organization before
taking up their duties in the office of the senior
executive. The successful use of such programmes
by private organizations suggests that experimen-
tation in this regard by municipalities would be

rofitable, especially in view of the departmental-

ized nature of municipal organization. Though
municipal authorities protest that they cannot
afford to train recruits who will not immediately
reach full productivity, municipalities with
budgets ranging into the millions of dollars annu-
ally surely can justify, and soon recover, any
costs that may be entailed.

However, there apparently is little immediate
prospect that personnel of the necessary calibre

will be attracted to the municipal service. The
surveys, previously referred to, establish that al-
though the municipal recruiting practices with
respect to technical personnel appear to have kept
pace with the rest of the community, similar
developments have not occurred and do not ap-
pear likely to occur with respect to the office of
the senior executive. While business and industr
have recognized the need to recruit from universi-
ties, municipalities have rarely done so.

The importance of this situation for munici-
palities is two-fold. First, due to today’s greater
availability of education, the qualifications and
relative potential of those being trained for senior
executive positions apparently will decline in rela-
tion to those of present office holders if the
practice of securing recruits from high-school
rather than universities is maintained. Second, it
is unlikely that potential senior executives, recruit-
ed from fechnical departments or from other than
universities will have the background which will
enable them to develop the wide outlook and
diversified understanding which are essential for
cenior municipal executives today.

Difficulties exist, however, which make it
awkward for municipalities to employ college
graduates having no specialized training. One of
the major obstacles is caused by an imperfectly
functioning merit system. The most reasonable
place in the civil service hierarchy for the
graduate to enter the municipal service is in a
junior or assistant executive position. Here, work-
ing under direction, he can assume limited res-
ponsibilities while familiarizing himself with the
procedures and operations of the municipality.
Under the existing system, however, such open-
ings are usually filled by in-service promotions,
occasionally on the basis of written or oral exam-
inations. Seldom do people outside the service
learn of these openings, and often it is necessary
to be employed by the city to even qualify as a
candidate. With the most attractive and logical
avenues into the service blocked, the individual
who persists in his attempts to obtain municipal
employment in the office of the senior executive,
often must start in a clerical position far below his
ability and potential earning capacity in order to
get his foot in the door. Such a prospect 1 not
encouraging and usually precludes university
graduates with a general education from even
considering municipal employment.

Objections are advanced by both em};lloyees
and municipal corporations to changes in the sys-
tem that would be necessary to attract university
trained personnel. It is said that failure to adhere
strictly to the existing pattern of promotions might

il
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weaken the whole system and deny faithful, dili-
gent employees the consideration they deserve.
If, however, the basic ability of t_he m_unicipa.l em-
loyee is equal to that of the university graduate,
the employee’s years of experience in the muni-
ity should give him an advantage in competi-
tion for the position. And if the municipality hopes
to attract recruits of high calibre, it must be pre-
pared to start them at the level, and generally to
meet the terms they are offered elsewhere.

s

Adopting a policy of recruiting men with
university training could affect the morale of the
service if not carefully handled. If those mid-way
in their career feel that positions towards which
they are striving will be closed to them because
they lack formal, advanced education, a certain
dissatisfaction may result. It is the responsibility
of those in positions of authority to make clear
that promotions to senior positions will be based
on individual ability and that qualified men will
not be held back because they do not have a
university degree.

CONCLUSION

This review indicates that, in general, the
Canadian Federation of Mayors and Municipalities

CIVIC AFFAIRS

was justified in describing the inability of munici-
palities to recruit and develop personngl for senior
executw,e; positions as the “primary personnel
problem” In modern local government. While
municipalities have advanced their standards for
professional and technical employees at a rate
roughly corresponding to that of business and
industry, they have fallen short in their standards
for the positions of senior executives. The duties
and responsibilities carried out by such officials
require ability, together with broad education and
experience. This mixture of qualifications can now
most readily be found among those whose educa-
tional background has included university training
in the social sciences and public administration.
Of all university graduates, these appear to be
the ones the municipalities are least interested in
recruiting. They have failed to remove many of
the barriers which discourage individuals with
desirable qualifications from seeking employment
in the local government service. Municipalities
have provided no channels for bringing them into
the system. Unless this situation is rectified, local
governments will be forced either to raid their
technical departments and retrain their s?ecial-
ists, which is wasteful of both the individual’s and
municipality’s time, or to settle for less capable,
less qualified men in senior executive positions. To
employ “generalists” in the first place would seem
the more sensible course.

This Bulletin is issued solely in the interest of advancing objective analysis of a matter of public concern.
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