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ABSTRACT '

=

This research examines organizational change within the administrative
: 9 ! . ;

v

headquarters of the Royai Ca%adian Mounted Pdliée during the pefiédll968 £or
1980 utilizing an environmenéal and institutional theorétical framework., A
‘longitudinal approach has been takeﬁ in order to develop>an institutional
and structural model of the Force betwéen11873 and 1?60. 7The focus’is on

organizational change: the impact of environmental pressures and institu-

- '

tional factors.

.Initially, the research focused on the formation of the Royal Canadian
Mounted Police. The énvironment in the Canadian West prior to l873awas
linked to the emergence of national goals and ultimately the parafmilitéry
structure of the Northwest Mounted Police. ~ Once formed, the Northwest
Mounted Police began a process of core formation which assumed thé propor-
tions of an/idéology by 1968. The success of the Force in achieving pation—
al goals, chpledxwith its wide public support, also led ;o the deveiopment
of an institutional legitimacy. |

These inétitutional characteristics of the Royal Canadian’ Mounted
Police contrasted, and later conflicted with powerful environmenta}'pres—
fshres emergingmdgfing the period 1968 to 1980. The Force attemptea to-pfe—
serve the status guo%;ndéeyade critical evaluation by relying on itsﬁclosed
nature and institutional legitimacy.‘ﬁEnvironméntal pressures related to the
pursuit of accountability in the pubiic sector and internaf\dissatisfdction
demanding changes in the management style of the Eorce. Two speciéic peri-
~ods of organizational crises resulted,and senior managemené perceived an
urgent need for change. |

Specific organizationak changes have been examined within the context
of environmental pressures confronting the Force and its institutional char-

iii
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acter. 'The#iesearph shows that when the pressures focused on the tasks or

i . , ~ ’ o
functions of the Force, change occurred. But when pressures focused on the
institutional character or the established social struéture, the Force en-
deavoured to rely on its institutional legitimacy to influence of~ébntrol
the environment. Where it was not possible to control the pressures, they:
were co-opted into the policy-making and .decision-making structure.

The outcome was organizational change that introduced new tasks into
the Force but did not significantly alter its institutional character. Much
of the change was found to have achieved less than the anticipated level of
effectiveness which is attributed to its social structure.

The research demonstrated the impact of the environment on the Royal

o ST . A -
Canddian™ Mounted Police and, paradoxically, how open to change the Royal
Canadian Mounted Police actually proved to be in spite of its institutional

legitimacy. In the final analeis,'much of thé change was squeezed into- the

existing institutional structure.

iv
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5, .
‘red during the period 1968 to 1980.

Chapter I

- . INTRODUCTION

This thesis is about organizational change within the Royal Canadian
Mounted Pdlice (RCM?), change from a para-military organization character-
ized by strong traditions and its own ideology to an organization fypified
by contempdrary bureaucratic processes such as planning, program evaluation
and accountability. It will deal with the causes, the issues and the prob-
lems . of this tfansition to a contemporary bureaucracy which primarily occur=

Organization change is a process through which an'orgaﬁization at%empts‘
to adapt itself better to its external environment. The necessity for
change is related,to the organization's ?nability—to completely control its
environment agd a desire fo €nsure its autonomy, security or prestige. As a
result, the orgagkzation restructures or changes its behqviour in an effort

to deal more effectively or maintain its relationship with the environment.!l

A sécond source ofvchange may be through a process of gréwth and devel-

opment as the organizatién ages or matures. However, but most change is ac-
knowledged to originate in &he'environment whether it is changiﬁg techno-
logy, new government demands or changing social values.?2 But in either
case, organizaﬂion change ig¢ caused or facilitated by the relationship be-
tween the organization and its environmenf.

Change, however, is not always.the only possible outcome in response to
environmental pressure. In some organizations there is a marked reluctance

or bureaucratic inertia within to.resist or even deny the need for change.

In other cases, organizations may attempt to influence ¢r control their

/



- environment to preserve tﬁe status quo, paftiCularly,if,theY'are powerful
and institutionalized, 1iké the RCMP.

Unlike much Jf the literature about the RCMP; this research is an

attempt to provide an academically objectivefand neutral evaluation of the

factors of change and the internal aynamics of the RCMP from information

that is not readily available to other researchers.

J

The Nature of the Organization
and the Issues of Change

1

The RCMP wis established in 1873, initially as a small mounted police

unit to patrol the . largely unsettled Western territories during the first

. $ .
years of the newly created Dominion. Over the RCMP's 110 year history it -

has, however, been transformed from a small unit into a large complex organ—

ization within the public sector. During this extended'period of. develop-
ment, it has built a tradition as an effeetive law enforcement agency which

is recognized world wide.

This recognition coupled with its para-military structure, and the re-

sulting para-military character and ideology have played a §ignificant role
in the process of change. The mosL profound period of change has been
during the late 1960s and the 1970s when fhe'RCMP grew approximately 67 per-
cent.3 Based "on this data, an observer might conclude that“g%owth and
development were the fundamental change>processes at work, bug that is not
the case, as the research will demonstrate. The period was also
characterized by considerable internal and external pressures about its role
and operation. The impact of these pressures was to accelerate the rate and

direction of change. An article in Saturday Night by Charlotte Gray summed




up the pressures on the RCMP, T o S e

]

"Never had the RCMP been under attack frem so many
quarters; never had its values instilled in its mem—
bers been so obviously at odds with those of the
soclety it was supposed to serve.” , ;

The RCMP was and largely.still is a tightly controlled para-military
. : ) ) ’ "
organization which puts great emphasis. on the importance of tradition,
career, discipline and rank.> The acceptanoe and perpetuation of these

values has been contingent on the closed nature of the recruiting and train-

ing system which is illustrated in the following statement from an article

i

in the Star Weekly in 1965,

k7 U "

r;l %—,;
"At Rockcliffe and Regina recruits aré%given some,

" technical, instruction but the core ogf heir training
is ;a make*or—break regimen of drilfs; in spurred
boots, ‘salutes for everything that mdvé% spit-and-
polish discipline and an emphasis oq,grooming and
riding horses that borders on the mystic., (The pre-
sent Commissioner, like those before him, quotes
Winston Churchill. The outside of a horse is good °
for the inside of a man.) Like priests, the recruit
must be celibate; marriage is forbidden fer two ars
after enlistment. All this combines to produce "a man
whose heart and soul are devoted to- the Force, whose
very raison d'&tre is the uniform of the RCMP."6

The aim of the intense training and indoctrination has been to develop:

a strong sense of commitment and vpurpose within the RCMP's membership.

N

Part of this "commitment and purpose” is the rejection of the notion of
being civil servants and the rejection of the political role playing of bu-
reaucracy in favour of what the RCMP considers a moreAworthy set of ideals:
service to the public and non-political interference./ To achieve the nec-

essary commitment to the organization, the Force typically selected single

X
|
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s

rural males with the mﬁpimum educational requirements -- those who it was
felt cpuld be most easily indoctrinated. Frequent transfers have been used

to reinforce‘this commitment by reducing identification to specific tasks or

geographical reéions.a. Howngr, the process has tended to create an isola-

-

tion and elitism within the organization. .

Internally,  the con%;quencé of this closed system and frequent trans-

fers has been to retard the development of expertise, and restrict the entry

of new ideas and values into the RCMP. As a result, the organization is
highly structured, rigid and lacking in innovation. The fundamental point,
however, is that this value éystem or ideology which has been indoctrinated

into young recruits and reinforced throughout their service by the transfer

ﬁnd promotion system, affects to a signifidént degree the decision-making

process. To arrive at the top, authors Edward Man and John Lee state, one
must‘survivg "in "a ruthless competition for prombtion; the best survival
techniquédis to become a yes~man."9 In géneral, these practices have made
the RCMP ill~equipped in terms of organizational expertise and, political
acumen to undertake. the changes being thrust upon it.

V‘The dramatic’changes in social values especially in the area of civil
rights and cultural nationalism which took place in the 1960s contrasted
sharply with the para-military values of the RCMP. The sixties was also a

_ -~ ;
périod in which a number of incidents regarding RCMP practices in respect to
national security Eecame known and received considerable publicity.l0 After
a number of exposés during the decade, the Government appointed the Royal
Com&issiog on Security which reported “in October 1968, Tﬂéwfeport dealt

with the complexities‘and contradictions of a security role for a police

force. The maj&r recommendation was that the Directorate of Security and



Intelligence of the RCMP should be g separate -agency. As a result, Prime
Minister Trudeau indicated that changes would be forthcoming in the direc-

tion and control of the Directorate of Security and Intelligehce. Hezstéééd

in the House of Commons,

"It is therefore the government's intention with the
¢ full understanding of the RCMP, to ensure that the
Directorate of Security and Intelligence will grow and _
develop as-.a distinct and identifiable element within
the basic structure of the Force. The Security Ser-
vice will be increasingly separate in structure and

'

civilian in nature."l S

The RCMP never did embraEe the idea of civilianization of the Security Ser-

) v o
vice despite pressures for change. The extent of civilianization was really

. . iy
the appointment of a civilian Director‘Generalf12

Two other sources of pressure requiring an organizational response frqm

the RCMP came from the Royal Commission on Government Organization (Glassco

Commission, 1962) and the Royal Commission on Financial Management and

Accountability (Lambert Commission, 1979). These Commissions were not

focused specifically on the RCMP; but through the Force's immediate environ-
ment, which constitutes mainly the central agencies of government and the
Solicitor General's Department, they had a éignificant impact on the devel-
opment of planning, the delegation of responsibility and departmental admip—
istrative accountability within the RCMP.

The Glassco Commission's recommendations resulted in amendments to the

Government Organization Act in 1968, which altered the relationships between

the departments and the central agencies by making departments, including
L[]

the RCMP, accountable for the "organization and its programs” within certain

limits. The delegation of increased responsibility, however, required in-

*
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creased accountability, .and this was a major shortcoming of the entire de-
centralization process. The Lamggrt Commission reqomménded a restructuring
of the Central Agencies and a consolidation of their control and coordina-

tion roles over the departments.

The -Report of the Auditor General of Canada to the House of Commons for
the fisecal year'ended'March 31, 1981 emphasized and illustrated just what

impact the central agencies and government policy has had on the RCMP.

"The RCMP has been responsive to government initia-
tives to improve the quality of planning in depart-
‘ments and agencies. In the late 1960s, these initia-
tives focused on development of P.P.& B, Systems. In
the early 1970s, the RCMP improved its planning pro-
cess by establishing a planning branch and providing
full time planning staff for senior divisional maa=
agement."13p '

The /forces of Change were not, however, exclusively external to the
RCMP. In 1972 Jack Ramsey, in an article in Maclean's, compared the RCMP's
ruleswas mqgeféppropriate to a penal colony than é police force and said of-
ficers;mai;tained discipline througfrl,féar.14 Ramsey's article touched off a

wave of internal discontentment within the Force that resulted in mass meet-

ings in several major cities two years later. This issue escalated to such

an extent that the government appointed the Commission of Inquiry Relating

to Public Complaints, Internal Discipline and Grievance Procedure within the ,

Royal Canadian Mounted Police (Marin Commission) on June 6, 1974. As yet
the major recommendations of the Commission which reported in January 1976,
have not been implemented. However, a quasi-elected representative system

has been established to provide input into the decision-making process on

issues important to the general membership.



A critical distinction that emerges in defermining the impact of the
environment on the RCMP is whether the demands or pressures focused on the
Force's task structure or on the social structure; It will be evident that
this distinction is important iﬁ analyzing the Eoppe's response to changes

or demands in the environment.

The Central Hypothesis

Organizational change is viewed agfa-procesé in which the organization
endeavours to maintain a wviable relatioﬁshipewkth its environment. This vi-
able relationship relates to the organization's autonomy, security and pres-
tige. The priméry assumption is that change in the eﬁvironment alters the
relationship between it and the organization requiring a response from:the
organization. in the RCMP this chaﬁging relationship is filtéredzthrquh
the Force's institutional or value system which ultimately affects'ﬁge kind

of response.

" The two hypotheses are developed against these two assumptions as fol-
lows:
Organizational change within the RCMP has primarily
taken place as a result of pressures in its immediate
and internal environment, and
Institutional characteristics within the RCMP have
played a significant role in how the RCMP perceives
and responds to environmental changes or pressures.
The contention is that the institutional characteristics or social structure

have reduced the effect of any organization change or co-opted that change

so that it fits within the existing social structure of the RCMP.



What these ‘two statements suggest is that the RCMP has resisted change

and that even when change has been undertaken, it has not fundamentally
-changed the character of the organization. The aim of the research then, is

to prove the validity of the two, hypotheses.

%

The Scope and Methodology of the Researc

'The scope of this thesis is limited to examining organizational change

in the administrative centers of the Headquarters,ofithé RCMP. Changes in

.the Qpera;ional,police structure have not been examiﬂéd fﬂf two reasons; op-
erational police matters are confidential andraccess to &hat information is
restricted, and the operational sphere is so extensive and geographically
dispersed that the task would be beyond thé scope of a single researcher.

The second limitation is that the research of the environment and or-

“ , .

ganization change in the RCMP is confined to thé period between 1968 and
1980. This peri;d waé selected because it represents a period Qhen a great
- deal of pressure‘for change emerged in the environment. The upper limit of
1980 was arbitrary so thét the research did not encroach on contemporary
issues which the Force might not want made public. An historical review is
included, because of its relevance to the structural and the institutional
characteristics of the RCMP.

Organization theory is very:broad with a number gf competing and over-—
lapping theoretical concepts or models, each one éllowing the researcher to
focus on a spécific aspect of the organization. However, there is no one
comprehensive or general theory of organizations. Therefgre, selecting a

theoretical concept is largely dictated by what asﬁécts of the organization

one wishes to examine.ld In this case, the focus of the research is organ-



izational change within the RCMP.

Chapter II discusses the theoretical concepts and develops a theore-
tical framework within which the research is then structured. The primary
fﬁeoretical framework’that is developed, is from environmental and institu-
tional theory. A seébndary focus of the research, 1is an analysisrof the
structural dimensions of the RCMP which ié used to describe and define the
structure and processes. These dimensions are treated as given and used as
measures of organization change in a comparative context between the various
chapters in the text. They are not developed or examined iﬁ a theoretical
way.

Environmental theory deals with the forces or pressures, generally out-
éide the boundaries of the organization to which it reacts or adapts, usual-

ly with some change in structure or procedure. Important in the framework

b2
is whether ﬁhéioréaqization is "closed” or "open,” which largely affects the

kind of pglatiohshipjihe organization has with ité environment. ' Leadership
is crucial because it plays an important role in the power and autonomy of
the organization. The leadership's role is to act as a sensing or mediating
or liaison mechanism, particularly in the casé of closed organizations, in
regard to intrusions into the organization's’actiVities.

Institutional theory is used to demonstrate the importance of organiéa4
tional ideology and myths which organizations attempt to’develop in order to
rationalize their legitimacy and ensure their survival. These institutional
characteristics have a profound effect on the direction and degree of change
within organizations 5y influencing decision making.

T

Primary sources of information include interviews of .people in key pos-

itions who are able to provide rationales for certain kinds of decisions and
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organizational change, and an examination of RCMP documents and}records.
_Secondary sources of information include an examination of exiéting liLera-
ture,.newsﬁaper‘articles and Royal Commissioﬁ reports that deal with the
RCMP directly or with aspects that have a direct relationship to this re-
search, All tables and figures referred to in the text are contéined in Ap-—
pendix II.

The objective of the research is to validate the central hypotheses of
.the thesis and where possible to provide generalizgtions or predictions
about organizations that may be of some value to o}ganization theory. The
research will be primarily a :qualitative .examination of organizational

change in the RCMP; however, some quantitative data which assists in de-

scribing or explaining phenonmena will be utilized..

The Organization of This Paper

Chapter II develops a theoretical framework utilizing environmental and
institutional theory, and explains how this theoretical framework is opera-
tionalized. Environmental theoryrprovides a fraﬁework in which changes oc-
curring in the RCMP's environment can be examined and analyzed in respect to
- their potential impact on the Force; Three dimensions of environmental
theory are developed: (1) the role of the environment in determining the
goals and ultimately the structure of the organization, (2) changes in the
environment which require a response from the organization if it is to
achieve its objectives of autonomy, security or prestige, and (3) the open"
or closed nature of the organization, which determines in part the organiza-

tion's ability to sense changes in the environment. The environment is
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sub-divided into the larger environment, the immediate environment and the

internal environment. A detailéd definition of each is provided in Chapter
II. .

- The institutional theory portion of the chapter relies on three ingti-
tutional processes: cooptation, core formation, and rationalized legiti-
macy. Each one of these institutional processes or characteristics plays a
role in how the Force perceives or responds to changes in the environment.,

Chapter III is organized intb' an historical overview z{of the RCMP's
development. Within this historical overview, specific theoretical aspects
developed in Chapter II are examined: the goal structure'nelationship, the
coretformation brocess, and the emergence of a rationalized legitimacy. A
structural analysis also takes place which is used later to compare and de-
fine specific organizational changes examined in Chapter V.

Chapter IV is an examination of thg RCMP's environment. The primary
focus is on changes iﬂ the Force's immediate and internal environment be-
cause of the difeét impact on the organization; however, broader issues and
debates taking place in the larger environment are also discussed. The ob-
jective of the chapter is specifically to describe and define changes in”the
‘RCMP's environment to which it has had to respond or adapt. |

Chapter V examines specific organizational chénges that have occurred
as a result of the issues and pressures developed in Chapter IV. The chap-
ter is organized around whether the issues and pressures foc;s on the task
structure or the social structure of the Force. The role of institutional
processes in the Force's response to its changing environment become evi-

dent. Several major issues which focus on the social structure of the Force

are co—opted into the policy and decision—-making structure and their impact



partly neutralized. A rationalized legitimacy of the Force's role and sta-
tus emerges and is shown as being usedrto résist change and evade critical
ffievaluation. Formalization of administrative functions is shown to be exten-
sive and the impact of this formalization is analyzed.

Chapter VI provides a summary of the research presented in the previous
chapters and compares the structural model developed in Chapter III and
Chapter V. Conclusions are then developed and presented within the theore-
tical framework—developedfin Chapter II. A number of significant issues
éﬁérée out of the research and these are the subject of comment in the con-

cluding chapter.
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CHAPTER 1II

7

A THEORETICAL FRAMEWORK 6FAORGANIZATIONAL CHANGE

" Introduction

The purpose of this chapter'is to develop a theoretical framework from
organization theory which can be used to examine and analyze orgaﬁizational
change within the RCMP, A theoreticgl framework should integréte the re-
search and theoretical concepts in such a way that the results of the re-
search afe directed toward establishing valid generalizations about organi-
zations. The importance then, of developing a theoret%cal framework is that
it structures the analysis and defines what factors must be taken into con-
sideration.

Chapter I stated that there was no general theory of organizations and
&hat organization theory consisted of a number of competing and overlapping
theoretical concepts.1 However, selecting a theoretical perspective is less
problematic than the above statement suggests. Developing a theoretical
perspective is largely dictated by the assumptions one makes about the or-
ganizational relationships to be examined.

In the introduction of Chapter I, organizational change was described

as a process through which an organization attempts to adapt itself to its

external environment.2 There are two assumptions present in that statementj

first, that the environment is an important variable, and secondly, that the
organization will attempt to édapt itself in order to maintain its relation-

ship or relevance to the environment. The second assumption raises the

question of what the adaptation process might entail. Larry Greiner says,

14

/f}/W/
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"My position...is that the future of an organizatioﬁ

may be less determined by outside forces than it is

by the organization's hlstory. '3

Accepting that proposition suggests that in addition to the environ-

ment, the organizatién's history is relevant to the“issﬁe of organizational
change. Institutional theory focuses on that very issue; that organizations
have a "natural history” which is fundamental to understanding them. But
accepting the validity of institutional theory as a relevant focus is‘not'
.based solely onvits historical inclinations. ' It also examines the dynamics
of the organization's process 6fﬁadapting to its environment,

"Naturai forces work their wayé quietly, and it 1is

often not until too late that:the organization dis-
covers, for example, that its social bases 1in the

community - the groups that supply- its personnel,
receive its services, provide legitimacy - 1is
eroded.”4 - ’

This is a situation not unlike the RCMP's during the 1970s.

Going back to the first assumption about the relationship betweeh'or—
ganizétion change and the eavironment, one is i;clined fo ask whether organ-
izations change in other ways. William Starbuck examines organizational
change from a growth and development perspective,rrelated to growth in size
and age. He emphasizes that the organization's relationship with its envi-
ronment is fundamental because the organization's goals dévelop around sézi‘
ietal needs. Therefore, in order to grow, it must maintain arpositive‘rela—
tionship with the environment.>

VAnother approach to organizational change is the evolutionary/revolu-
tionary concept developed by Greiner. This concept has some merit but it

does not approach the issue from a significantly different perspective than

Starbuck,
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"The speed at which an orgéntzation experiences

phases of evolution and revolution is closely re-
lated to the market environment of its industry.”

Greiner clearly relates speed of response to periods of change to success or4
failure in a market envirohment.® %

! Neither.Starbuék or Greiner can totally explain away the environment;
In fact,'both are directly related to or contingent én the environment.
While it is evident that a process of growth and development did occur in
the RCMP, it did not alter the basic structure sigﬁi{icantly.

Given the above assumptions and~ arguments, there is a strong case for
an environmental and iéstitutional approach to the research. But what other
theoretical concepts are there, and how relevant ére they to this research?
For example, James L. Gibson séys systems theory "presents the opportunity
to view the organization as a totality.” Systems theory, he says,

“treats Organizatioﬁs’ as complex sets of mutually

dependent and interacting variables.””/

In spite of the appafent relevance, that perspective tends to treat the
interactiqn between»different organizations as mutually dependent and com-
plex. " Indeed networks of interaction do exi%t but in the case of the RCMP
there is very little that could be deséfibed as mutual dependence as the re-
search will demonstrate. Cﬁarlesvéefrow notes that stqdies have found that
"the web is neither as dense mor as complex as we generaliy think; there is
surprisingly little interaction, conflict, or need for accommodation.”®

Weberian theory or "the theory of bureaucracy,” defines the structural
characteristics of bureaucracy which are of some relevance to the research

and analysis. But it does not address the impact of the environment on the

organization or the processes occurring within it, as the organization
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- fLikewise, the Human relatioﬁgrhodel pay§ little attentionrtoithé bf;irw
- génizétion/environment relatidns, focusing rather on individuai motivgﬁibn
-and infofmal groups within organizations.lO Phillip Selznick says thg model
ignores the realtrelationships in the organization that relate to legitimate
self-assertion and accommodation - largely a political process of how lead-
ership issues and conflict, etc. are resolved, aspécté7dfiéohsidéféblehiﬁ£;;:
portance in the RCMP which led ‘*to thévmembérship chgllenging the legitimacy
of . the leadership in 1974.11

in developing an environmental and institutional theoretical framework,
no attempt hés been made to be all-encompassing in respect to environmental
or institutional theory. Specific aspects of each theory are developed sel-
ectively as they relate to the focus of the research. In developing the
general theoretfcai frgmewqu,gpongiderablé Fel;ggggwégig;gqg@7qgrgh§§lgswmr

Perrow's Complex Organizagions, and Marshal W. Meyer's Change in Public Bu-—

reaucracies, interpretations of organization theory. Other sources are re-

ferred to where they elaborateron specific issues relevant to the framework
and the analysis.l2 \ )

The importance of environmental theory to this resea;ch is that it pro-
vides a framework in which the relationship of the organization to its envi-
ronment can bevexamiﬁed. This reiationship between the organization and the —
environment is seen as critical, since the dfgéniiation*é”éﬁfviVQi often de=
pends on its ability to maintain a positiﬁe relationship with its environ-
ment. A positive relationship whether from an environmental or institution-

al theory, or grow and development perspective, etc., is one in which the

conditions between the organization and the eviromment do not threaten its
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security autonomy or prestige, or jeopardize its opportunities for growth.

Three dimensions of environmental theéfy ére important here: the;role
of the environment in determining the goals and structure of the RCMP, the
relationship of environmental change or uncertainty to structural and prélv
cess chéngeS'in the RCMP, and fhe open or closed nature of the RCMP in re-
sponding to environmental change or uncertainty.

Organization boundaries which are usually an important part of environ-

.-

mental theory are treat?? here as given. This approach is taken as the RCMP
d

istinct boundaries which are'statutorily and insti-

P

is an organization with
tutionally maintained. The validity of this approach will be evident
throughout the research. The relevance of boundaries to the analysis-here,

relates specifically to sensing or mediating mechanisms within the RCMP
2 ) - s

which 'sense its environment.l3 , .
Institutional theory focuses on the natural process of tradition

building and rationalization that goes on in organizations. It is found

-

that this process determines to a substantial degree management's response
»

to pressures or changes in the environment. Consequently, change or the
. F ‘
lack of change within the RCMP is determined both by institutional factors

which are internal to the organization and by external environmental fact-—

Ors.
]

The actudal analysis of organizational change is the secondary focus of
the research. However, it is not treated in any theoretic4l way. Three or-
ganizational coﬁfigurations, Appendix I, are adapted from Henry Mintzberg's
articlé’"Organization design: fashion or fit?"” and are used to describe the

structural components of the RCMP.
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Environmental Theory

©

One of the fﬁndamental assumptions of environmental theory and the one
around which the enviroﬁmental.perspective of this thesis is organizedris
that goals arising out of some need in the environment essentially determine
the structure of the organization and its future relationship Egvthe envi-
ronment. 14 That is, in setting goals, society determines what the organi-
zation is to achieve. 1In 1873 goals of stability and order were formulated
and the NWMP was organized to achieve those goals.

This environment—goal-structure relationship is shown in Appendix II,

Figure I. It illustrates the link between the environment, the- goals and -

the structure in both a closed sygtems model and an open systems feedback
model. This relationship becomes the first focus of the research.

The second eiement of environmental theory of importance here is that
change occurring in the environment alters thg relationship between the or-
ganization and its environment. .This altered relationship, ultimately, re-
quires some response from or change in the organization. Enviroﬁmental
change may be in the form either of new goals, a change in governmentror
societal attitudes and values.l?

Whatever the tonditions,'the organization's objective is to maintain a
positive relationship with its enviromment. Therefo;e, the achievement of
environmental goals is important to the organization's stability and surviv-
al, emphasizing the importance of the link between the organization and its
goals in the open systems feedback model, Figufe I. The degree to which the
organization is able to achieve this is often uSed as a measure of its ef-

fectiveness, particularly in bureaucracy where there are few effective mea-

sures of performance.lé
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Change, -however, is not the only response to changing or uncertain en-
vironmental conditions. The fact ig, according to Peﬁrow, that large organ-—
izations wield considerable influence in the environment and they may at-
tempt to control or manipulate the issues confronting the organization.A In
some cases, the organization may simply disregard or deny the pressures, ra—-
tionalizing fheﬁ.as unrelated to the organization or of a short term dura-
tion requiring no reéponse. If the problem appears urgent, the organization

may also contract its lines of authority in’ order to achieve more control

and quicker decisions by haﬁiﬂg fewer péople involved in the decision pro-

cess. 1/ —-
How the organization responds, however, is most often directly related
. L
to the focus of the pressures or changes in the environment, and this is ev-
idént in the RCMP. William Starbuck says there are three kiqgs 9f change:
change to the organizations's goals, change to its task structurerormphangé
to its social strqcture. According to Starbuck, it is change to the social
structure that evokes the moét resistance, particularly if the organization
is large and old. The social structure constitutes the crganization'é sys—

tems of thought and values which form part of its ideology and institutional

character. The task structure is the tasks or activities carried out by the

+

organization.18

“ The environment for the purpose of this study is subdivided into the
larger environment, the immediate enviromment and the internal environment,
although other environmental definitions and distinctions are poSsible. The
larger environment is society at large including the organization's clien-
tele, and the political and economic systems in which tﬁe organization func-

tions or serves. Generally, the pressures in the larger environment are too
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dispersed or diffused to have an immediate or direct impact on the organiza-
tion.l9

These demands are generally filtered through the immediate environment

-into the organization's boundary spanning or mediating mechanisms. This im-

mediate environment consists of other departments of the same level of goﬁ-
ernment or “superordinate agencies,” such as the central agencies of the
Canadian Government which have some impact on the organization and with
which the organization interacts on a regular basis. It is the immediate
environment which is most influential. However; the organiz;tion is qlti—
mately responsible to the larger environment, anﬂqfits effects are rarely
avoided,”20

Environment is usually considered to be external to the organization.
But in this analysis, dissatisfaction among members is described as the in-
ternal environment because the only practical method of expressing such dis-
satisfaction was outside the formal strﬁcture to such an extent that it
: >y
could not even be considered an informal network gfféroup.21~

To what degree the organization responds to environmental pressureé is
largely determined by how open or closed the organization is to its external
environment. One of the fundamental issues in environmental theory is

whether organizations should be treated theoretically as closed systems or

open systems. Meyer concludes that the issue is related more to whether or

Anot the organization has effective feedback mechanisms which buffer or medi-

ate environmental issues, although Haas and Drabek link closed organizations

to the institutional characteristics of restricted entry into and identifi-

e

—
cation with the organization. These latter characteristics are typical of._

\

!

the RCMP.22

.

My,

.,
-



22

Clo§ed organizations are viewed as systems which are insulated from the
environment and attempt to bléck external forces from intruding intorthe or-
ganization's affairs. Activities are generally programmed in -advance
through such activitiés as planning), formalizafion and standardization of
procedures. They are characterized by the lack of feedback mechanismg with
which to continually sense their environment. Therefore, there is a tend-
ency for a state of tension or disequilibrium to develop between the closed
system and its environment, potentially threatening the stability or surviv-
al of the organization.23 The closed organization is‘depicted in Figure I
yithout the feedback link between the environment and goals. .

Openisystems are viewed as continually adapting to changes in their en-
vironments. The concept 1is generally applied to firms operating‘ in
uncertain markét enivironments. The open system functions with continual
feedback through:its invenéory, production and accounting mechanisms, and
adjusts to changes in_ its environment, as in the "Open System Feedback
Model"” in Figure I which contains arfeedback.loop.24

In both modelé,\?here is a link between the environment, goals and
structure of the organizations. Environmental issues give rise to goals and
the organization is structured to achieve those goals. The rational closed
system model, however, has no feedback mechanism between its structure and
goals, so instability in the organization%is likely to result. This para-
doxically makes "closed systems"” more open or vulnerable to éhaﬂge or intru-
sion from the immediate environment than organizations with effective feed-
back ﬁechanisms. This occurs “because there is a weak link between the

structure and the goals, as is typical of bureaucracies. The organization's

response is to "elaborate administrative structures and rules, to compensate
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for the lack of feedback,” a process undertaken on an extensive scale in the
RCMP during the 1970's .25 |

Meyer's view is that .feedback mechanisms which assist the organization
‘in self-correcting become the crucial element in the "open” or "closed" sys-—
tems debate. Leadership, in the bureaucratic model or closéd system,’
emerges as the primary feedback mechanism. 1In order for the organization to
function effectively, management must act as the sensing and mediating mech-
anism between the organization and the environment. In fhis capacity, man-—
agement seeks to define clearly and fo'maintain the boundaries of the organ-

izations's activities. .

Institutional Theory

Institutional theory is derived substantially from the work of Philip
Selznick. Important to the theory is the distihctioa it makes between or-
ganizations and institutibns. Organizations are viewéd as rational and
functiqnal, striving for efficiency in a "no—nonsehsé system of consciously
coordinated activities.” While institutions are also organizations, they
are described as responding or adapting to enviroﬁmental‘circumstances as
they arise in an unplanned way. Qrganizational change in the institution is
thus responsive and unplanned. One of the important aspects of the institu-
tional school is the importance that it gives to ﬁhe organization's rela-
tionship with the environment, although Perrow suggests that the theory ig-
‘nores the possibility that organizations influence the environment .20

The second characteristic of institutions is that their original goals
are displaced over time by the organization's concern for its survival. In
doing this the institution seeks to,impose its values and traditions on its

members and to build a strong sense of identification and commitment to the
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organization. Out of this process, the institution builds an identity of

-its own and an ideology which becomes part of its social structure .2/

Three distinct institutioﬁal processes eﬁerge ouf of the theory: co-
optation, core formation and institutional legitimacy. They are examined in
detail because of thei; direct reievance to the research and the RCMP.

Co-optation was first identified by Selznick as a process through which
organizations absorb £nto their leadership and policy structure external
forces that threaten its stability or survival.. However, through the pré—
cess, the organization gains an understanding of the problems it faces énd
reduces the potential for conflict by giving the external forces a position
within the‘structure. Co-optation, therefore, may be less dramatic than
confrontation. Ultimately, co-optation affects the goals of the organiza-
tion because the co-opted forces and the organization must be in agreement
over goals. But in the process the organization loses its ability to act
arbitrarily or unilaterally. Once leéitimized, these forces are difficult
to dismantle:28

Core formation-is the process through which the organization attempts
to promote and protect the basic values of the organization. It is also the
process which makes organizations into institutions. "Perrow says,

"one of the major tasks of the institutional leéder
~1s to wield the member of the organization into a
'committed polity', with a high sense of identity,
purpose and commitment ,"29
Selective recruiting, indoctrination, the sharing of common experiences andv
values are fundamental. In the RCMP, the March West, tough training and

discipline fill such a role, eventually becoming part of the institution's

ideology and social structure.
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This “commitment" is used to achievg(go;l consensus and to encourage
members to accept uncritically the legitiﬁacy and rationality'of the sys-—
- tem., Frequent geographical transfers and duty changes focus the indivi-
dual's commitment on the organization by reducing his identification with
Sbecific goals or functions. Conformity and loyalty become the basis bf
Security and promotion. However, conformity  to the orgapizatiOn's value
system or social structure tends to isolate management from criticism and
jeopardizes the organization's claim to professional status becaﬁse powér;
loyalty and status rather than ékillé are the source of influence. Morris
Janowitz found such issues existed when he studied the U.S. military. The

;
consequence was that commitment to rank and status and the authority struc-

ture complicated the introduction of new .skills into the military; condi-
tions not unlike those in the RCMP.30 )

Meyer extends the idea of institutionalization further than mere gbql
displacement or consensus building. He suggests that institutions attempt
to cultivate highly rationalized societal belief in the legitimacy of the
organization and its goals. This institutional legitimacy occurs mainly in
public bureaucracies where output is typically difficult to measure .31

The success of the institutionris thus measured in terms of its legiti-
macy rather than its efficiency. The extent to which the institution "mir-

N

rors societal beliefs” regarding its purpose, the easier it is to evade as-

sessment of its outputs, and to justify its claim for a share of society's

resources,32
Institutionalization, however, has the effect of creating rigidities

and resistance to change because the organization ignores realities by sub-
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stituting or displacing goals. For‘instance,‘the core-formation process,”
while creating a strong sense of purpose and commitment, etc., has the ef-
fect of distorting the organi;ation's‘perspectives about reality.and dis-
couraging critical evaluation.33

Commitment may build consensus énd reduce conflict, but as Perrow
notes, it "often means little recognition of the rights of pargiCipants in
~A‘organ‘izations."34 B;th a lack of critical evaluation and a lack of concern
for individual rights were evident in the RCMP prior to the mid-1970s,

The organizationrhas a number of possible responses to change in the
environment, so change in the organization does not automatically follow
change in the environment. First, the internal conditions and dynamics of
»tﬂe organization will affect how it pérceives its environme;t. Secondly,
the organization may deal with changes or uncertainty with a variety of
me thods rang&ng from denial, delaying t;;tic§, rationalization or simple
dismissal of é%e issue, so that ultimately the‘Qrganization is highly selec-
tive in how it changes.35 The importagce Qf formalization and resistance to .

changé:should however, not be overemphasized as James C, March notes, "or-
_ £

- 3

ganizations are remarkably adaptive, and enduring institutions.”36. Anthony
Down's also views bureaucractic inertia as creating a measure of stability

“in society.37.

Qperationaliéing the Theory
A theoretical framework has Been dgzg;gped"within which the environ-
mental issues and institutional factors that have played a role ih organiza-
tional change within thé RCMP can be analyzed. The first objective ig to

" demonstrate the validity of the first hypothesis=



- Organizational change within the RCMP has pri-
marily taken place as a result,of pressures in
its immediate and internal environment.

-

The assumption is that the RCMP is a closed organizatibn with fewifeéa4)
back or mediating mechanisms, so that only’strong pressure from the12nviron—
ment affects the organization. This pressure, highlighted in Chapﬁer T, is
viewed as having altered the relationship between the RCMP and the environ—
ment. Since the pressure was of a political and bureaﬁcratic natﬁre,hthe
Force had no option but to respond. How the Force responded, however, was
affected by its institutional character. 1In operationalizing environmental
theory, changes ér ﬁressures in the larger environment that have been fil-
tered into the immediate environment and‘affect the RCMP are defined or des-
cribed, such as the changing roles of the Central Agencies and the require-
ment for increased accountability resulting in the develoﬁment of planning
and auditing processes. One of the major methodological problems in envi-’
ronmental theory is that of measuring environmental change quantitatively.38
The approach taken here has not been to measure it . quantitatively but to
describe or define the changes qualitatively, such as the changing roles of
the Central Agencies or the demands for an association within the Force.

A second aspect important to the analysis is whether the pressures or
demands for change focus; on the task structure or on the social—structufe,
because it determines to a substantial degree the Force's response. Chapter
V is consequently organized around the focus of environmental pressure. The
task structure is defined as the activities and functions of the organiza-
tion while the social structure is defined as the systems of thought, values
and traditions of the organization.

Before examining organizational change in the RCMP from an environ-

mental perspective, however, it 1s first necessary to examine and define the
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" “Fnstitutional characteristics of the Force, because of their role in organi-

=
e -

zational change, as set out in the second hypothesis;

- the institutional characteristics within the
RCMP have played a significant role in how the
RCMP perceives and responds to environmental
changes or pressures.

Institutional theory is used to examine and analyze the core formation,
the co—optation and the institutional legitimacy processes in relation to
open or closed nature of the Force, and to resistance to change and organi-
zational change generally.

The core formation process of indoctrination and tradition building are

focused on in respect to their effect on the membership and the leadership.

>

This examination shows there is a reluctance toward critical evaluation, and
an acceptance of the existing control systems and ideology aé still valid
and functional. Ultimately, a number of philosophical conflicts emerge such
as the conflict between rank and qualifications, and the "generalist"” theory
of transfers and the organizational structure generally.

The concept of co-optation is used to examine the Force's response to
internal pressure and demands for change that affect the social structure.
Here the Force shows a propensity to attempt to control_9r influence these
environmental pressures. |

The popularity of the RCMP has played a substantial part in legitimiz-—
ing the RCMP's role, increasing its autonoﬁy and prestige. ?he effect has
been to increase the RCMP's ability to fend off pressure from the immediate

environment and to ensure its claim on public resources.
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The importgnce of institutional theory is that certain institutional
characteristics hayve become part of the RCMP's social strﬁcture, consequent-
ly affecting how it perceives and undertakes change. The aim is to use the
theory to explain why certain kinds of changes have occurred and why the ap-
parent need for’other kinds of change has not occurred or has not met expec-
tationse.

In dealing with specific aspects of organizational structure and pro-
cesses, references and explanations of structural elements and dimensio;s of
organizations are taken from Henry Mintzberg's "Organization design: fasion
or fit?" and are attached as'Appendix I.

S
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CHAPTER ITI
THE RCMP: 1873 TO 1960

Introduction

Thepgrigins of the RCMP, its growth and developmenf as part of'the
national character go back to the very first years of the Dominion. ‘Dufing
those early years of development: enviyonﬁental, social and political-forces
had a profound and permanent effect on the nature and the struct;re of the
RCMP. :

This chapter presents the highlights of the Force's history from its
formation in 1873 to 1960. Emphésis is placed on developing in some detail
the structural and institutional characteristics of the RCMP which provide a
background for examining the environmental factors, and organizational change
during the period 1968 to 1980. Theé research is organized into five sec—
tions which develop specific theoretical aspeets discussed in Chapter II,

Within the framework of this historical background, the first seétion
includes an examination of the environment-goal-structure relationship.
Here the conditions in the early West are linked to the developmenﬁ of goals
which led to the formation of the para-military Northwest Mounted Police
(NWMP) . As the environment eveolved and the'natibnal goals expanded an en-

largement of the structure of the NWMP also occurred.
/ .

The second section examines the formation and growth of the NWMP and
the RCMP from 1873 to 1960. It details some of the political issues

relating to the expansion of the Porce into a national organization.

€
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The third section is a detailed examination of the structure of thé
NWMP and the change in the structure as it evolved into the contemporary
RCMP, Structural and situational elements are analyzed within the context
of Mintzberg's three organizational configurations in Appendix I. These
structural elements include such factors as specialization of jobs, formal-
ization, liaison devices, decentralization, .planning and control systems.
Situational elements considered are age and size, environment and power.
The section is not organized around these structural or situational ele-
ments, rather they are used only to define and describe the structural as-
pects of the RCMP.

Section four examines the dimensions of power and autonomy. It shows
that the governmen;, through the appointment of the Commissiéner, in the
early years exgrciseﬁ control over the Force. Lateé, the appointment of the
Comptroller of the Force added a new dimension to administrative control.

Section five of the chapter focuses on the core formation and rational-
ized legitimacy processes characteristic of institutions. The early roots
of the para-military structure, the enforcement of rigid &scipline and the
emergence of an elitist Officer Corps within the Force are examined. The
impact of these processes can be measured in the dedication of the member-
ship and the popularity of the Force in Canada today. Out of this tradition
of dedicatién and public popularity emerges a rationalized legitimacy for
the Force's continued existence.

A definition of the Force as an open or closed organization is left to
the conclusion of the chaptér because, in addition tc liaison devices, in-

stitutional factors—are crucial to the defintion.

Research for this chapter has relied extensively on the Annual Reports
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?f the Northwest Mounted Police and the Royal Canadian Mounted Police from
1873 to 196Q. However, considerable reference to previous research on the
early Force and some literature by ex-members is also utilized.l Aspects
relating to the organizational structure of the gorce has been derived from
primary research of RCMP records held by the Archives Section, dating back

to 1920.

The Canadian West and The Emergence of National Goals

The history of the RCMP began on May 23rd, 1873 when The Mounted Police’

Act was assented, enabling the Government by Order-in-Council to form a
mounted police force. The Act brought into being an organization that
marched across 2000 miles of the newly acquired Northest Territories and
into the national fabric of the country. i

Before 1873 the Canadian West, or in those days the Ni}thwest Territor—
ies, was a vast and virtually unsettled region in which In¢ian tribes roamed
in search of their main sustenance, vast herds of buffdlo. However, with
the decline of the buffalo herds in the late 1860s the Indians' way of life
was being threatened and the region was becoming generally unstable.

Already there had been one rebellion in the region, the Red River
Rebellion, by the Métis under Louis Riel in 1869/70 which resulted in the
formation of the Province of Manitoba in 1870.2 The cause of the rebellion
waé the transfer of the Northwest Territories, formerly Rupert's Land, from
the Hudson's Bay Company to the Dominion in exchange for £300,000 and Cer—
‘tain land grants in June 1869, Government apprehension was also heightened
by rumours being circulated in Eastern Canada of Indian violence and wild
whiskey traders from the United States.

Two government surveys, one in 1871 by Captain W.F., Butler, an Officer
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in the British Army and a second by Liéutenant Colonel Patrick Robertson-—
Ross of the Canadian Militia in 1873 noted the complete absence of law and
recommended the establishment of a semi-militéfy force in the West.3 Cap-
tain Butler described in his report the coming p}ight.of the Indians becéuse
of the diminishing buffalo herds, and the increasing lawlessness in the re-
gion:

“the region is without law,rorder or security for

life or property; robbery and murder for years have

gone unpunished; Indian massacres are unchecked even

in the close vicinity of the Hudson's Bay Company

posts, and all civil and legal institutions are en-

tirely unknown. %

By 1873 conditions in the West seemed to indicate that an Indian upris-
ing was immiﬁent. Lieutenant Governor Alexander Morris of Manitoba began
warning the Government rather persistently of unrest and of the activities
of American traders at Fort Whoop—up, in what is now southern Alberta. The
Government responded with inactivity until news of a massacre of Assiniboine
Indians by a party of American freebooters in the Cypress Hills in the Sum—-
mer of 187/3. The incident became known as the Cypress Hills Massacre.?

Thercommitment to establish law and order was not, however, linked ex-
clusively to conditions in the Territories. Fear of an influx ofbAmerican
settlers and annexation similar to that of the Oregon Territory in 1846 also
existed. The American election of 1844 had been fought by James K. Polk on

the slogan "Fifty-four forty or Fight" and the geographical North/South pull

added to the threat of annexation.b
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The Rebellion of 1869/70 also underscored the need for a police pres-
ence in the West. 1Indian Qérfare in the United States had‘é%st $20,000,000
a year between 1862 and 1868; a sum that totalled the entire revenue of the
néw dominion.7 Considering the cost of America's Western ad?entures, the
only possible Canédian West was a peaceful one. According to Historian
R.C. Macleod, the NWMP became the cornerstone of. the Governmeht's‘western
policy of stability, settlement and economic developmegt.S In addition, the
issue of stability was important to the Government's commitment to British
Columbia in 1871 to begin construction of a railway within two years of that
province joining Confederation.®

The major conflict was between Sir John A, MacDonald's desire to police
.the West; ensuring stability, settlement and the construction of the rail-
way, and the financial costs of the undertaking. However, Lieutenant Gov-
ernor Morris' persisténce and the Cypress Hills Massacre seem to emerge as

deciding factors that led to the Order-in-Council of August 30, 1873, order-

ing the formation of the Northwest Mounted Police.

Environmental conditions in the Territories prior to 1873 can be de-
scribed as turbulent with a complete lack of law and order,rand fear of an
Indian uprising or annexation by the U.S. as the prevailing conditions.
From the perspective of the few residences in the Red River area there was
an urgent need for intervention by the government to secure and stabilize
the region. The Rebellion of 1869/70 and the American experience were con-
crete evidence that some action by the Government was required. Thus, the
commitment to British Columbia to build a railroad, national sovereignty and

MacDonald's vision of a settled territory emerged as national goals. The

NWMP became the instrument to effect those goals.
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Intervention by the Government in.the Northwest Territoties was never

'seriously in doubt. The issue had been how long could the Government delay
having to make the associated expenditure and in what form the intervention
should take.lO0 1In 1869, MacDonald was aware of the need for some presence,
although the form of that presence was still open to debate,

"I have no doubt, come what will, there must be a

military body, or at all events a body with military

discipline at Fort Garry. It seems to me that the

best Force would be Mounted Riflemen, trained partly

as Cavalry, but also instructed in rifle exercise.

They should also be instructed as certain of the line

are, in the use of artillery. ' This body should not

be expressly military but should be styled Police,

and have the military bearing of the Irish Constabu-

lary,"1!

Colonel Robertson-Ross, in his report in 1873, raised the question of a po-
lice force unsupported by a military force being able to maintain order in
the event of serious disturbances, but also emphasized that a military force
without a civil force wae not desirable.l2

Financial considerations largely resolved the issue of what form a pre-
sence in the Territories should take; the choice was a mounted para-military
police force modelled on the Royal Irish Constabulary. The hope was that

such a force would be able to fulfill both a police and military role.

The Formation and Growth of the NWMP

On September Zafh, 1873, the Mounted Police began recruiting men and
assembling supplies in Toronto for the journey west, but it was not until
the fall of 1874 that it could be said the Force was on duty in the West.
The journey west was frought with hardship; it was summed up in the first
Report of the Commissioner G.A. French in 1874,

"I feel, Sir, that in the foregoing Report I have

but very inadequately represented the doings of this
Force; the broad fact, however, is apparent --a



39

Canadian force, hastily raised, armed, and equipped,
and not under martial law, in a few months marched
2,000 miles, through a country for the most part un-
known as it proved bare of pasture and scanty in the
supply of water. Of such a march, under such ad-
verse circumstances, all true Canadians may well
feel proud.”13 :

. The presence of the Force in the West by no means eliminated the uncer-

tainty that surrounded its formation and continued existence. MacDonald had
, . :

always considered the Mounted Police as a temporary measure until the Terri-
-

tories became sufficiently settled and assumed the law and order responsi-
bilities of provinces, as illustrated by Historian Macleod's statement,
"They (the Government) persisted in the curious be-
lief that as soon as enough settlers arrived in the

Northwest Territory the police would no longexr be
required."14

1 _
The duties seemed clear enough; suppress the whiskey trade, pacify the ¢
Indians, and bring law and order to the Territories. Yet the Force ‘was
equipped for much more, it was equipped to begin the settlement of the West.

"To a stranger it would have appeared an astonishing

cavalcade: armed men and guns looked as if fighting

was to be done; what gcould ploughs, harrows, mowing

machines, cows, calves and c. be for? But that lit-

tle force had a double duty to perform: to fight, if

necessary, but in any case to establish posts in the

far west."

During the first yéar in the field, the police spent their time estab-
lishing themselves or probably a more accurate statement would be surviving,

judging by the Commissioner's Report of 1874. Initially, duties such as;

farming and the care of their horses took up considerable time, but as the
P

Force established itself, it began patrol operations to exert its presence.
Duties included the enforcement of liquour prohibition, customs duties,

quarantine regulations and "mail runs,” as-well as collecting data respect-
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ing crops, weather.and making map corrections. The majority of these non-
police duties were done on behalf of other departments of. the Government.l®
The period 1874 to 1885, found the NWMP acting as the transitional in-
stitution for an economy that was changing from a fur traae base to an agri-
cultural base and as the executive arm of the Government in the Territor-—
iess Records of the Mounted Police tra?el from Fort Walsh, HQs of the
Force, illustrate the administrative nature of the Force's duties in 1881.
Crime prevention accounted for 850 miles, Indian Affairs 1,283 miles and In-
ternal Affairs; 12,865.17 .
Initially, the Territories provided a rather uncertain and hostile en-
vironment fot the Force, not only in respect to law and order but in its own.
survival. Few of the basic necessities existed, but as time progressed and
as settlement expanded, so did the availability of feed and other essential
supplies. While the increased settlement may have improved the living stan-
dard of the Mounted Police, it also increased the tensions between the
Indians and settlers, increasing the scope of their police functions.18
During the late 1880s and early 1890s, technological changes such as
the railway, telegraph and telephones were beginning to affect the opera-
tions of the police and the location of their posts, such as Calgary and
Regina along the main railway line. Systematic patrols were introduced and
became routine to prevent cattle rustling and to police the border.l9
By 1905, the Royai Northwest Mounted Police (RNWMP) had seen the West
through the Rebellion of 1885, the building of the railway, the beginning of
settlement on the prairies, and the gold rush in the Yukon. But with the

formation of the Provinces of Alberta and Saskatchewan, the Force seemed on

the brink of being exiled to the North. However, Alberta and Saskatchewan
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both entered into what was to be the forerunner of the provincial contracts,
whered?“they agreed to pay for the services of the RNWMP.20 An agreement
that probably meant the very survival of the Force.as an organization,

: L;ter in 1917, Alberta and Saskatchewan both formed Provincial folice
Forces as a result of the dwindling manpower of the RNWMP associated with
their wartime duties. The strength of the Force at this time was 303 men.
Approximately. 800 had volunteered for service during the First World War.2l

The future of the RNWMP was again in doubt at tbis particular stage in
the Force's history, as ig had been when the Liberals, under Aleiander
McKenzie took power'in 1873 and in 1905 when Alberta and Saskatchewan became
provinces.

Howgver, labour unrest during 1918/19 and the Winnipeg Strike, June 21,
1919, resolved the issue of the Force's existence. In a memorandum dated
December 10th, 1918, the Comptroller of the RNWMP, Angus A. McLean agreed
with the Minister of Militia and Defence'svsuggestion that a strong Federal
police force should be organized in order to ensure "good order and peace”
during the‘period of reconstruction following World War I. The Minister
recommended the RNWMP establishment be increased from 1,000 to 2,000 men.

In a letter dated December 12, 1918, to fhe Comptroller, the Committee
of , the Privy Council indicated that it concurred with the Minister of
Militia and Defense, that the Government had "no intention to terminate the
life of tﬁe Force - but to make it either a Permanent Federal Police Force
or a Unit of the Permanent Forces of Canéda." On November 10th, 191?, An

Act To Amend The RNWMP Act was assented.22

As of February lst, 1920, the RNWMP ceased to exist and the RCMP came

into being. The Act also provided for the absorption of the Dominion Police

Fia
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and the RCMP. now had jﬁrisdiction federally across the entire country.
Headquartef; for the Force was also moved from Regina to Ottawa.23

The Annual Report ending September 30th, 1920 reported that the Force
was responsible fdr enforcement of 41 Federal Statutes. In spite of the ex-
panded scope of duties, S.W. Horrall, RCMR Historian commented,

"The enlargement of the federal responsibilities of
the Force in 1920 was more apparent than real."24%

By June lIst, 1928, the RCMP was back into the Provincial contract
policing business when it again assumed policing duties in Saskatchewan.
The 1930s represented the réturn to provincial policing on a large scale.
Under new Federal-Provincial Agreements, ’the RCMP took over éolicing in
Alberta, Manitoba, Nova Scotia, New Brunswick, anvarince Edward Islaﬁd in
1932, By 1950 only British Columbia, Ontario and Quebec remained outside
the RCMP's umbrella of Provincial contracts. The first municipal contract
was entered intg with the City of Flin Flon, Manitobé April 1st, 1935.25 By
1945, 56 municipal contracts had been undertaken by the Force.?26

Specialized services also began to develop dufing the thirties to meet
new problems and responsibilities: Modus Operandi Section, the Preventative
Service (1932), Dog Section (1932), Marine Division (1934) and Air Servicesr
(1937).27 \Historian Horrall contends that by 1939 the modern character of
the RCMP had faken shape. Essentially that it had been transformed during
the 1920s and 1930s "into the principle institution for law enforcement in
Canada."28 By the early fifties, the Force had reached its contemporary

status as a geographically dispersed and highly diversified organization.

The environment in 1873 had been found to be less hostile than had in-
itially been anticipated but it was demanding; a test of individual endur-

ance and initjiative to meet unknown circumstances of survival in an unset-



43 .

tled region. As the region begaﬂ to be settled with the coming of the rail-
road, the environment stablilized, and the operations of the Force became
more\routinized with systematic patrols and major posts along the railroad.
The evolution of the environmené led toAchanges not so much in the goals but-
in the tasks of the Force. The national goals of stability and settlement
had been achieved and were réblaced with goals of "good order and peace.”
These in essence -were a re—affirmation of the earlier goals and led to the
expansion of ﬁhe scope of the Force's task structure: first in 1905 with
the entry into contract policing and later in 1920 with the extension of
jurisdiction nationally. The environment and the goals of the Force had
thus made a transition from securing stability and order in a limited re-
gion, to more cdmplex and expanded goals encompassing national responsibili-

ties and jurisdictions. These changing environmental conditions and goals

resulted in structural changes in the Force which will now be examined.

Organization of the Force 1873 to 1960

On July 8th, 1874, when the NWMP marched out of Fort Dufferin into the
Northwest Territories it consisted of 308 men - all ranks. They were organ-
ized into six Divisions, "A" to "F", with "D" Division including Headquart-
ers and tpe Staff Officers as illustrated in Figure 2. As the Force took up
its positions in the Territories, the Divisioné dispersed into specific geo-
graphical regions.

In 1885, Commissioner A.G. Irvine reorganized the Force into ten Divi-
sions, "A" to "K", and "Depot” Division because of the increasing strength
of the Force and its wider dispersion. Depot Division incorporated Head;

quarters (HQs) which had been moved from Fort Walsh to Regina in 1883 to be

on the main CPR line. Total strength of the Force now reached 1,039 men
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dispersed through 28 posts.29 Divisions gontinued to be organized along ge-

ographical lines with each Division reéﬁonsible for patrolling and the main-
tenance of order in its particulaf/area.
When the Force assumed/nétional jurisdiction in 1920 its divisional or-

ganization assumed theyé@ructure that essentially exists today, with each

provinée becoming %/Division.30 The organization of Headquarters which had

been moved from égina to Ottawa was published in General Orders issued by
the Commisﬁiéher Febrﬁary l4th, I%ZO. Several new duties including the
Special;ﬁ?gnch and Finger Print Section ﬁad been inherited from the Dominion
Policé, although these duties wé?e‘not organizationally developed into spec-
ialized units, as illustrated in Figure 3.

The growing diversity of tasks, howev;}, was reflected in a reorganiza-
tion of the Adjutant's Branch in 1937, Figure 4, which dealt with the admin-
istrative functions of the Force. Control was highly centralized with the
Division Officers Commanding reporting to and seeking authorihy from the Ad-
jutants Branch on virtually all administrative matters.ol

In 1938, the Adjut;nt's Branch was reorganized again, Figure 5, as a
result of instructions from the Commissioner, and seemed to have been in re-
sponse to a requirement to break down the duties of:the Adjutants Branch in-
to three functionally related or specalized units.32

The Director of Training was in effect, in charge of the Adjutant's
Branch. The reporting channels or lines of authority as illustrated in Fig-
ure 4, were rather coﬁ%iex with the Director of Traininélreporting to both
the Deputy Commissioner and Commissioner. There was also a failure to orga-

nize related functions in the same sections, for example the staffing func-

i
tions of recruiting, promotions and transfers were in two different areas,
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as were discipline and discharge boards.

Organizationally, the RCMP had been absorbing or incorporating
functions by adjusting the éxisting structure without fundamental rationali-
zation of authority and responsibility. Change at HQs iﬁ 1938, however, did
introduce much clearer lines of authority and responsibility. The major
groupings were now called departments as illustrated in Figure 5.

During the 1940s, the only major change was the establishment of a per-.
sonnel(granch which resulted in the formalization of recruiting and person—
nel proﬁesses within the RCMP. On September 20th, 1944, Commissioﬁer,S.T.
Wood repofted_to the Minister of Justicg that the force had borrowed Captain
R.L. Haig-Brown from the Department of National Defence to undertake a sur-
vey of the RCMP and make recommendations respecting the formation of a per-
sonnel branch.33

Capt. Haig-Brown travelled across the country, visiting a large number
of Force establishments prior to reporting to the Commissioner. The reports
were comprehensive in that they represented the first external survey of the
Force with the objective of making changes. 'In a series of letters from May
loth to August 16th, 1944, Capt. Haig—-Brown dealt with a variety of issues
ranging from selection procedures, orderly room proceedings, discipline,
northern service and personnel practices,34 ;

The result of the survey was the establishment of a Personnel Depart-
ment. In a memorandum to all members of the Force November lst, 1944, the
Commissioner commented:

"For somewhile I have felt that the increased scope
and size of the Force, together with its heavy re-
sponsibilities as a Dominion-wide organization, re-
quired a more thorough screening of recruits. 1 have
been aware also that, with the growth of the Force,

problems affectin§ the morale and efficiency of mem
bers have arisen.>° :
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The Annual Report for 1952 reported the organization of more autonomous
Directorates in order to cope with the increased volume of Qork. Director-

‘ates as a title replaced the "departments,” but were essentially organized

into the same functions. The organizational chart, Figure 6, illustrates

that no fundamental organizational, changes had taken place the interven-

ihg thirty years.

’fA second major survej-of the RCMP was initiated by Commissioner L.H.
“Nicholson in 1953. Mr. J.R. Cameron of the Organization and Mefﬁods Divi-
sion, Civil Service Commission, was given the mandate of examiniﬁg the oper-

¥ _ .
ations of "S” (Supply) Directorate, at -the HQs Division, Sub/Division and
Detachment ievels. Recommendations ;s a result of the‘examination were pre-.

sented in August 1954. They resulted in the decentralization of the major

financial' and control procedures within the Force, but did not affect the

organizational structure significantly.36 S
xyThé og y organizational chapge was the formation of Estimates and Fin-
ancial Branch in 'S’ pifectorate, February 14, 1956. The formation gf the
Branch consolidated the "Estimates” process and -a number of other financial
and control functions which had previously been capriei out by the Interior
Economy Branch, the Departmental Secf%tary and>the Chief Treasury Offici:ldn
the-freasury~Bdard.37'
In 1960, the/Force.consisted of lZ;Operational Divisions and four Ser-
vice Divisions, Figure 7. HQs was organized‘intejsix Directorates, Figﬁre

8. The sﬁrength of the Force at this junctdre in its history stood at

7,558.38

Dimensions of Power and Autonomy

Control of the RCMP, and indeed all government departments, has always



47 -

-

1

been difficult for Ministers and inevitably focuses on two mechanisms: fin-
ancial control and the appointment of the department head,39 The appoint-—
ment of the Commissioner has a%ways been a Government prerogative defined in

Statute, Section 10 of the North West Mounted Police Act of 1873 stipu—

lated,

"The Governor in Council may constitute a Police

Force in and for the Northwest Territories, and the

Governor may from time to time, as may be found nec-

essary, appoint by commission, a Commissioner of Po-

lice,... whom shall hold office during pleasure."%0
That prerogative stands today. The appointment of a department head, how-
ever, does not necessarily reveal the degree of power or autonomy which an
.organization or its leadership possesses. ~Historian R.C. Macleod concluded
from his research of the Force that the Mounted Police occupied a position

of power up to 1885.41 The Force's power within its own environment, given
4

the number of Statutes it enforced and its role as the executive arm of gov—
ernment supports Macleod's views. ’

Yet the first four Commissioners all resigned or left the Force under
some. form of»du}ess. Commissioner G.A. Frencﬁ\resigned in 1876 over a con-
tinuing dispute about the location of the;HQs of the Force, and as one
writer noted,

"The Commissioner was compietely dissatisfied con-

cerning his relationship with the government. Rarely

did they see eye to eye."%42
French was also held suspect by the Liberals of Alexander McKenzie, who took
power after his appointment. French in turn suspected a consgiracy against
him that invblved other officers in the Force and certain Liberal Mps.43

Commissioner French was replaced by Assistant Commissioner James F,

Macleod, who was /‘also forced to resign in 1880 over his inability to manage

the financial affairs of the Force. MacLeod had also demonstrated an "over-—
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ly independent” attitude in refusing to accept political appointments of of-—:

.

ficers irn the Force.*4

Com&issioner A.G. Irvine, who replaced MaclLeod, was forced to resign
over his handling of the Mounted Police during the Rebellion of 1885.
Irwine's:replacement was L.W. Herchmer, who became involved in something of

a personal vendetta of Nicholas Flood Davin, a Conservative MP, and his con-

nections to Macdonald did hot cast him in a favourable light with the Liber-

al Government of Sir Wilfrid Laurier. Herchmer was pensioned off after a

tour of duty with a contingent of Mounted Police in the South African Boer
War. Historian ﬁacleod wfote," g |
"Like his predecessor, he retired in an atmosphere of
bitterness, believing that his service had not been
recognized."45
The next resignation of a Commissioner did not occur until 1959 when
Commissioner L.H. Nicholson resigned over a‘dispute to send reinforcements
to Newfoundland during a period of labour strife. The Diefenbaker Govern-
ment refused to authorize the reinforcements because of political reasons
involving the Federal Government and the Smallwood Government of Newfqund—
land .46
The resignation of'the:first four Commissioners suggests rafher direct
political control over the Force, yet.during tﬁe period 1873 to 1891, six
different departments.were.in charge of the -Force.47 The most effective
control thus seems to have been through the 'Comptroller of the Force,
Fredrick White{ White was appointed in ‘1880 and remained Comptrbller until
1912 when he was replaced by Mr. Lawrence Fortescue., He held the rank of

Deputy Minister and had a "voice in matters of broad policy"” and was re-

sponsible for the financial affairs of the Force.48 Undoubtedly, MacLeod's
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extravagant spending played a role in the appointment of White as the quote
by historian MacLeod suggests,
"Macdonald professed to be shocked at the extravagant

manner in which Macleod in his concern for the effi-
ciency of the police was depleting the public treas-

ury.'49 : , .

The position of Comptroller of the NWMP was first defined in amendments

to the North West Mounted Police Act in 1894. The Comptroller‘accordingdto

the order of precedence‘outraﬁked the CommiSsiongr‘and had -"under the Min-
ister,...the control and manageﬁent of the Foree, and of. all matters con-
nected therewith,"50 It is evident from the statute that the Comptroller
had more than a voice in matters of broad policy; he in factg was in charge

of the Force.

It was not until 1919, when the RNWMP became tﬁe RCMP, that the Commis-—
sioner, by statute, became the head of the Force. The Comptroller became
known as the Financial Comptroller but the order of precedence was reversed
putting the Commissioner in charge of the Force. The Commissioner, also now
became responsible for "the control and management of the Force...."21

In the financial area there is ample evidence to demonstrate direct

\

and stringe%t control of the Force's resources via the Treasury Board, which

at that time was part of the Department of Finance. Financial control in

the early years consisted primarily of a pre—audit of virtually all Force

1

expenditures. The main estimates were also prepared by the Chief Treasury

Officer with little assistance from the Force. This procedure was in effect

until 1954 when changes were introduced as a result of the Cameron Report,22

The Chief Treasury Officer is ‘shown in Figure 5 detailing the organization

of HQs in 1938 and in Figure 6 as Treasury Branch in 1952.
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Control of expenditures during the Thirties became even stricter with

the passage of the Consolidated Revenue and Audit Act of 1931 by the,  R.B.

Bennett Governﬁent. The Act centralized the control of all government ex—
penditures and created the Office of the Comptroller of the Treasury.53 The
extent of the control by the Comﬁtroller was set ogt in a Privy Council mem—
orandum, whichieSsentially pushed financial transactions to the very senior
levels of the bureaucraéy.54 Expenditures in excess of $500 required the
approval of the Treasury Board authority,:expenditures under $500 required
the approval of the Commissioner or Assistant Commissioner. Division Offi-
cers Coﬁmanding (0C) c¢ould only authorize expenditures that did not exceed
$25. The pfocedures required multiple forms outlining the detaiis of the
expenditure which amounted to the dﬁplication_of financial records at HQS,
at the Divisions and at the Treasury Office.5> -

Pre—audit control Jdf expenditures remained in place until th; recom-—
mendations of the Cameron Report were put into effect in 1954, which_decen—'
tralized much of the accounting and raised the egpenditures authorizations
of the Division Officers Commanding to $2;600 without reference to‘ﬁQs.
Estimates and Financial Branch was alsd formed, Figure 7, and became the
central point of financiallcontrol. It was also responsible for the prepar-—
ation of the Force's estimates.”® ' °

During the period 1873 to 1960 the structure of the RCMP evolved in re-
sponse to changing environmentai conditions and expanding goals. As the
jurisdiction expanded the number of divisions increased but control remained
highly centralized with virtually all major decisions being takeq at HQs.

The development of the Personnel Branch in 1944 represented the first

major step toward formalization of procedures with introduction of regular
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personnel repor;s, interviews and personnel records. The Cameron Survey re-
sulted in the delegation of increased authority to thé Division Officers
Commanding which predatea the Glassco Commission and delegation in other
Government Departments. 7

Increaéing specialization was‘also evident with the emergence of spe-
cialized service divisions and branchés as illustrated in Figure 7. There
was no specific. period when the need for specialization was recognized.
Specific fuﬁctions were inherited or developed as the need became apparent
as in the case of the Personnel Branch. The Haig-Brown and Cameron Surveys
were significant in that they represented a move away from purely increment-
al change toward a more rational approach to change.

The Commissioner and senior Officers represented the strategic apex of
the Force and major changes or plans during this period originated frém that
level. Planning and li;ison devices were conspicuously absent with planning
being of a highlxgpersonalized nature emanating from the Commissioner. The
recognition of the need for outside surveys apparently originated with the

Commissioner as there was no correspondence to indicate issues had been pre-

viously identified.

In respect to power and autonomy, the RCMP had always enjoyed a reason-
able degree of latitude 1n respect to operational matters. In the early
days the remoteness of the Territéries from Ottawa and the need for flexi-
bility, in a rather uncertain environment, virtually eliminatéd any direect
interference by government. In fact, the NQMP wére the executive‘arm of the
Government, egforcing and administering virtually all government activities
in the West. This gave the Force unprecedented power until the arrival of

the railroad in 1883 when the structure of the West began to alter,
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By the time the Force moved to Ottawa the environment had stabilized
and the concept of political non—interference was beginning to emerge; a
fact recognized much later by the MacDonald Commission,

"thevdependence of the Government upon the R.C.M.P.

to enforce federal laws effectively, has generated an

unwarranted disinclination on the part of government

to interfere in R.C.M.P. affairs,..."57 ‘ :
The resignation of Commissioner Nicholson in 1959 stands out as the only
time since the 1900s that a Commissioner has apparently felt obliged to re-
sign because of differences with the Government.

In respect to administrative matters, the Government exercised control
over the Force through the appointment of the Comptroller and the Commis-
sioners, as well as, by strict financial control. The resignation of the
first four Commissioners suggests Government control was effective, however,
the succession of departments that were responsible for the Force raises
doubts about the absoluteness of that control. Clifford Sifton was the
first minister that did také a serious interest in the Force. His attitude
. prior to 1902 had been one of amBivalence, being interested primarily in po-
litical appointments and the political mileage gained from the Fofce. After
1902, he seems to have developea éugéﬁsé of the deep roots that the Force
had in the West.28 P P

Financial control was stringent, particularly after the appointment of
the Coﬁptroller who enjoyed Deputy Minister status, although there is no e&—
idencé that the Force was ever generously funded prior to the appointment of
the Comptroller. According to Assistant COmmiséioner Kemp, the Comptroller
exercised considerable power in the) affairg of the Force and this was the

case until 1919 when the Commissioner became responsible for the control and

management of the Force.>?
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Kenneth J, Meier, in reseérch on organizational power and autonomy, say
that in order for any organizatibn to exercise power, it must have "re-
“sources apd discretion in the use of those resources."60 According to that
criteria, given the' stringent financial con;fol between 1880 when White was
appointed Comptroller and the delegatiaon of finahcial authority to the Divi-
sion Officers Commaﬁding following the Cameron Survey in 1954, the Force
would appear to have enqued little powér or autonomy financially.bl

& -
( il

The Institutional Characteristics of the RCMP

The RCMP's para-military social structure and traditions have roots
wh%ph go back to the moment the organization was formed, even though it -was
intended to be a civil force.®Z2 The first Commissioner, GeoFge A. French
had been an Officer in the Royal Artillery, and the majority of other of-
ficers and men had some military background.63 Out of a total of 217 men
that assembled at Toronto in 1873, 174 had some previous miliftary service as
shown in Table I. ‘

Although the original rank structure as seen in Figure‘i had little
militaryvcharacter, by 1889 a military rank structure including Corporals,
Sergeants, Staff Sergeants and Sergeants Major was in place.64 What evolved
was an extensive, militarily, oriented hierarchy of rank.

In 1873 Officers had been drawn from the Eastern Canadian "establish-
ment"” and they played an important and explicit role in the training and or-
ganization of the Force.05 In addition to whatever rank or previous status
Officers held, they had considerable authority conferred on them under Sec-

tion 22 of the Mounted Police Act of 1873 and the amendments of 1874, Sec-

tion 22 in the Act of 1873 gave the Commissioner the authority to fineé, sus-

pend or discharge members for unstated reasons. Under the amendment of

\
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1874, Section 22 became very explicit in respect to what constituted an of-
fence. The Section incOrporated numerous offences: disobedience of the law—
ful commands of a superior, oppressive or tyrannical conduct, intoxication
however slight, mutinous words, and infamous behaviour to name just a few, 00
Officers came from three sources during the period 1873 to 1905: Royal
Military College Kingston, the Active Militia and NCOs of the Force. In
{
1903 graduates from RMC represented almost a quarter of the Officers. How-
ever, by the 1900s the importance of the militia had declined as a source of
Officers as the emphasis shifted toward commissioning NCOs from within,67
The perception of the elite nature of the Officer Corps is illustrated
by the suggestion of a board of Officers in 1907 concerning servants,
"We consider that it is neither desirable, reputable
nor even possible for an Officer to perform his duty
to the public unless he is provided with some sort of
domestic assistance."08
Historian MacLeod described Officers as a group "sure of their positions in
society and ...secure in their strongly held opinions and attitudes.”69 As
a result the Officers were somewhat isolated from the remainder of the or-—
ganization, an isolation Haig—-Brown commented on in 1944,
"And the men feel, generally, thgt their Officers are
not sufficiently approachable afjd do not work hard
enough in their interests."70
The continued emphasis and importance of the status of Officers was ev-
ident in the Officers Indoctrination Course durtng the 1950s,
"Officers should be given instruction in regards to
conduct and the necessities of the career they embark
upon when promoted to Commissioned rank."’l
A second memorandum clearly illustrated what was expected and how it was to

be achieved,

"It is far more important to us that he be an Officer
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in eVery sense of the word. What is necessary is to
reorient their thinking so they nmow acquire an appre-
ciation of higfduf%zfrom the point of view of an In-
specting Officer.
Training emphasized the enforceméht of discipline, morale, messing prac-
tices, social obligations and protocol. The importan§e of management and
administrative functions, however, had crept into'the'fﬁdoctrination‘process
by the sixties but it did not totally replace the emphasis on status.
The-most éundamental change that did occur inrthe Officer Corps was the
commissioning of all officers from within the ranks., That essentially gade
the Mounted Police a closed organjzation since the 19008. Even‘today, entry
continues to be via the bottom and through the system to the commissioned
ranks.,
Status of the Officer Corps was freinforced by the disciplinary power
Officers held and rélated directly to internal control. Annual Reports con—

tinually remarked on the high state of discipline./3 The Rules and Regula-

tions published in the Canada Gazette, April l4th, 1945 reminded the Of-

ficers of their role and the importance of discipline,

"Sec. 110 = It is imperative that a high standard of
discipline be maintained throughout the Force, and
officers are reminded that,...

>
Sec. 111 - Strict observance of the law and rules of
discipline are essential to a well established disci-
pline."74

Control of the membership reached far beyo%ﬁ,one's duty hours. Members
were rarely permitted to be out of uniform untiﬂ_the 1920s and it was a pri-

vilege as illustrated by General Orders for June 12, 1920,

"During the warm weather commencing from the 15th
June until the Ist of September, the privilege is
granted to Other Ranks to wear plain clothes when off
duty after "Evening Stables” and on Saturday and hol-
idays after 1 P.M., and when going on furlough. It
is confidently expected by the Commissioner that no
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one will take undue advantage of this privilege which
might result in its cancellation. At all times, mem~
bers of the Force must be respectably dressed when in
plain clothes."’?

Relaxation of off duty dress regulations when they did come, were not
greeted with enthusiasm from every quarter of the Force. An unidentified

Officer from Vancouver wrote directly to the Commissioner expressing his

views on the subject,
¥

"It has for some time impressed me that this privi-
lege and latitude allowed the men in the matter of
dress,...has ultimately had a retrogressive effect as
regards morale and espirt-de—corps, which is not what
it used to be in the old days. One direct con-
sequence of this privilege is that the men do not 3
take the same pride in having their uniform perfectly
fitting and well cut boots properly altered to fit
the leg,...as they did formally. There is hardly a
man in the Division who habitually wears the uniform
in the city in the evenings. The consequence is that
the uniform is rarely seen on the streets and people
are more or less unaware of our existence."76

Tﬁe quote illustrates the emphasis placed on esprit-de-corps and the projec-
tion of the Force's image in the community as early as the 1920s.

Dress regulations and the development of canteens on posts tended to
isolate the Mounted Police from community life generally. The Annual Report
of 1889 reported on the construction of a recreation room and the beneficial
effects such a récreation room would have on the membership.

"This will greatly obviate the necessity for the men
leaving barracks to seek amusement, as they will be
in a position to spend their evenings both pleasantly
and profitably in barracks....”77

Barrécks were usually located on the outskirts of town whiFh virtually
eliminated fraternization between the police and local citizens. The low
pay, frequent transfers and canteens effectively controlled the social acti-

vities of off duty policemen, but did encourage a "family spirit"” or strong

sense of identity with the Force.78
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Strict .discipline was often resented within the Force yet projected ex-~
ternally as part of the organization's traditions.’79 Haig-Brown viewed mem-

"bers of the Force as competent and intelligent, and suggested that the dis-

80

cipline procedures wefe demianing to such a bbdy‘of men.

The only evidencé oﬁ’a%y reflection on the philosophical underpinning
of discipline was‘in é papeﬁ\prepared by Supt. W.H. Kelly in 1956. Kelly
wrote rather objectively, "Di%cipline for the sake of discipline itself.has
no place in any organizatiggr‘and "discipline which creates a rigidity of
mind is a considerable liability."8l

In addition to discipline, direct supervision of work was effected
through the rank structure with Officers and NCOs exercising authorigy over
lower ranks through the "lgwful command " of;a Supegior and sanctions author-
ized by statute. In the 1880s, members on p@trol were required to have set-
tlers sign the "patrol sheets” which were forwarded to HQs on a weekly basis
and checked against population registers.82 This kind of control was typi-
cal as the Force continually strove to achieve uniformity through supervi-
sion. Inquiries or directions from HQs were replied to promptly, if not
somewhat defensively, as illustrated in several responses during the 1930's,

"The daily routine of the office entails a lot of

work which cannot be mentioned. It seems that all
the members of this staff are always busy.”

N "The cause of delay in not replying to your memoran-—
dum of the 20th ultimo is due to the pressure of
work."83

Direct accountability to HQs for most matters relating to duties,
establishment and organization was apparent. The establishment of the In-
spection Team in 1954 added another dimension of accountability to HQs which

had previously been the responsibility of the Division Officer Commanding.



The Inspectign Team inspected the Divisions, Sub-Divisions and selected De-
tachments and reported to the Deputy Commissioner.8%

Recruit training was used to instill discipline and Aevelop the para-
military character of the Force. Drill and military training EZnstituted
the daily routine of members of the'NWMP, as early Annugl Repor‘ts illu-~-

i
strate, !

"In addition to the ordinary duties and routine;

~

foot, riding and gun drill was carried on during the

entire winter and spring.... There was Commanding

Officer's parade every week, when arms, clothing and

ammunition were inspected."85
Reports from different posts, included in the early Annual Reports, always
made some referénce to the state of discipline and training.

The importance of training as a method of instilling discipline has al-

ways been one of the major philosophical underpinnings of the NWMP and the °
RCMP,

"It has from the beginning been characteristic of

this Force that recruits are given the full training

of a cavalry soldier, the system has the advantage of

inculcating discipline and embuing the men who pass

through the course successfully with the pride in and

devotion to their service."86
As late as the mid-sixties, equitation continued to be a major component of
training although the training functions outside the Depot were becoming in-
creasingly functionally related with the advent of advanced courses and the
Canadian Police College in 1932.

A more contemporary explanation of the objectives of training was
quoted in the introduction. The statement suggests that the basic trainiﬁé
L /J

philosophy has not evolved significantly in the last 100 years. 1Its role

continues to be that of forming a disciplined, loyal and cohesive body of

men,
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After training, the policeman's careér'was marked with frequent trans—
fefs and different typés of duties, aimed at Broadening their experience and
knowledge of the Force's duties. The concept of the "well-rounded man" or
the generalist is another bh}losophical cornerstone of the Force. The ori-
gins of the "well-rounded man" appears to go back to Haig-Brown and the im-
portance he placed on people with varied backgrounds and bréad interests;
although it may have actually existed before then considering the verj ge'n-~
eral nature of organizational structure.8’/

One of the most inte:EE?ing aspects of the Force and related in part to
‘its very survival has been the fostering of its popularity and traditions
within and outside Canada. The Force caught the imagination of the Cénadian
public early in its existence, particularly in the West. Newspapers had
kept track of'the Force's progress to the West and its many exploits.88 The
Commissioner in his Annual Report for 1888 commented,

L

"1 am deluged with applications from all parts, even
the old cqyntﬂy and the United States, for admission
to our ranks."89

This popularity prevented Government from either abolishing the NWMP or

’

reducing its numbers at several crucial points in its history. An editorial
in the Regina Standard in 1899 reflected the public's sentiments when it was
suggested the NWMP be reﬁlaced by some forﬁ of military presence,

"We woyld mildly hint to the government the necessity

there is for all policemen being policemen first, and
not soldiers doing useless things."90

-

By the turn of the century, the police were much in demand for performances
at fairs and exhibitions across the country. International recognition was

enhanced when the NWMP were granted the privilege of using the prefix Royal

for participating in the South African War of 1899 and the attendance of
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contingents of Mounted Police at the coronation of King George II in 1911

and King George VI in 193791 Y

a
-’

How had the Force achieved sudﬁ-public'support? Historian MacLeod sug-
gested they had created a strong tradition of order, impartial treatment of
the Indians in the 1800s and later a reputation for toughness and discip-

line.92 Much of this tradition is related to the h;;fJbooks and stories

aboﬁt the Fofce, many fictiénal” but nevertheless conLribut{ng,to the‘myth;
Keifh Walden iﬁ an examinatipnkof Ehé syﬁbols and ﬁyths of ;he'FQrce“EBn_,
cluded, like MacLeod, that ﬁhe achievement of order in the West wasvthe fun—'
damental achievemenf of "the NWMP. ‘Discipline was an 'iniegréi ~pa£t of
Walden's persbeétiVe in Visions of Ofder; it "t;ﬁght a higher purpose than

self-preservation,” and this was characteristic of all Mounted Police.93

A military struéture was esSenti;ily predetermined even béfone the NWMP.
was forﬁed. Early reports on conditions in the_TFrritories all fecomﬁeﬁdéd
a para-military police oyganizatioh similar to the Royél Irisﬁ Const;bu;
lary. The reliance on militar} Bfficers ;nd personnel in forﬁing the orig-

inal contingent ensured an accepﬁénce of a military model. The imposition

of rigid discipline and authority with the amendments .to the North-West

Mounted Police Act in 1874 and the cavalry training which continued into the
sixties created within the Force a military atmospheré; However, the rigid
discipline and military atmosphere were becoming .increasingly questioned.
Officers nurtured and perpetuatedathe military traditions of the Force
and the elitej%tatus of the Officer Corps. Emphasis was put on convéying to
a new officer the importance of his position, role in the enforcement of
discipline, social obligations and protocol. The attitudes of the Officers

toward their status 1is suggested by the importance they placed on the need
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for domestic servants and as Historian MacLeod comments on "their strongly
3 ‘ .

held opinioné and attitudes.” Officers were expected to "be an Officer in

every sense of the word.,"”

3

Capt. Haig-Brown noted an isolation between the Officers and the mén,
and fel;qiﬁgi the men were not given the recognition they deserved.‘ He con:
'sidered'the police to be competent and intelligent men and that the rigid
_ diécipline was demeaning. ) :

The selection and training of recruits in the traditions of the Force
imbued an acceptance and devotion to fﬁé Force. ’;he rigorous training, dis-
cipline, frequent transfers, the isoléted posts with their canteens rein-
forced the ties to thé Force and the militéry atmosphere. However, fhe con-
ditions‘created an isolation and elitisa withié the Force éénerall;.

Discipline, devotion to duty,Aand impartial but strict enforcement of
the law became characteristic of the Force. -Ultiﬁately, these values and
beliefs assumed the proportions of an ideology4 refleqted in the Force's
- motto "Maintain the Right." |

In the public eye, the Force had f?stere& the dévelopment of the West
and through impartial enforcement of law and order had made the Force an iﬁ—

tegral, if not irreplaceable, part of the West. , _ ;

‘

CoNCLUSTON
Conditions in the West prior to 1 3 were deteriorating, thekdisappear—
ance of the buffalo herds was creating unce Fainty amongst the Indians and
the transition of the Territories to the Domfinion had’a}yeady resulted in

one rebellion. In addition, the commitment ?o British Columbia to build a

‘railway and the fear of annexation of the Territories by the U.S. were added

dimensions to be considered in the formation of the national goals of order
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andAsetzlement.

The isolation of the region seemed to dictate that an organized body A
would be necessary to achiéve those goais. Earlier reports by Capt. Butler
and Col. Robertson-Ross on conditions in the Territories made that specific
recommendation, tﬁereby, linking conditions in the environment, national
goals and the para-military structure of the NWMP. Consistent with the fun-
damental assumption q£ environmental theory and Meyer's "environment—goal—
structure"” Models in Chapter II.

Environmeqtal conditions evolved rapidly after the arrival of the rail—
way in 1883 and by 1905 the Territories were made Provinces, largely as a
result of the success of the NWMP in achieying order in the West, facilitat-
ing settlement and economic development. One of the major transitiéns in

the Force occurred when it assumed the role of provincial police in Alberta
Iz

o

and Saskatchewan. This transition resulted not so much from a change in any
goals but from a reaffirmation of earlier -goals and‘the success of the Force
in achieving those goals. A similar process occurfed in 1920 when the Force
became the only Federal Police Force and assumed national jurisdigtipn.

Structufally, the organization 6f the Force corresponded to its expand-
ing duties and jurisdiction. In fact, few structural components changed
during the period between 1873 and 1960, the Force simply incrementally add-
ed to or enlarged the structure to encompass the expanding scope of the
Force's duties.

Initially, the Force was broken into Divigions which patrolled specific
geographical regions, Control was direct with no extensive heirarchy or

large numbers of officers. Consequently decisions were centralized, being

made in the strategic apex of the organizatibn in spite of the divisional-
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_izgd structure.” This centralized structure reflected the need for opera-
tional flexibility in a dynamic environment and the external control by Gov-
ernment. Government control was exercised through the appointment of the
Commissioner énd the Comptroller of the NWMP who acte@ as the main liaison
dgvice between the Government and‘the Forée.

One of the few changes in the organizational structure was the gradual
emergence of specialized duties beginning formally with the absorption of
the duties of the Dominion Police in 1920. The formalization of administra-
tive functions in the more modern context could be said t; have begun with
the organization of the Personnel Department in 1944.

More characteristic of the Force as an organization, in Mintzberg's
context, was whaf it lacked. There was no evidence of any significant plan-—
ning being undertakeﬁ. The advent of studies or surveys began with Héig—
Brown's Survey in 1944 and the Cameron.Study in 1954, both outéide\re;
sources. —~

Planning was of a‘highly personalized nature, originating in the stra-
tegic apex (Commissioner and/or Staff Officers) and not from a technocratic
core. The reorganization of the Adjutant Branch in 1937 is an example of
directions originating from the Commissioner and the Adjutant making sugges-
tions about specific chanéés. The decision to undertake the Haig-Brown
Survey appears also to have been a personal decision of the Commis#iiher.

The typical approach to the process of change involved the Commissioner

outlining a particular problem and seeking the comments of the Division

COs. 1In one particular case, the problem was what title should be used for
"file readers.” Responses from the Divisions and Directorates generated 14

possible titles from file analyzer to expeditor. Several months later, the
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Commissioner advised he was not satisfied a solu;ion had been found and he
intended to ekamine the problem furfher. No solution was eyident on the
file.94 : ' : -

The actual decision-making process in the strategig apex is rather ob-
scure. Officers' Conferences were heljyas far back as 1932 but records re-
flect little of thé internal dynam;cs and contained one gap of 15 years.
Miqutes of the Conferences were in the form of directions. Decision making
would thus appear to have'been rather authoritarian given the nature of the.
control system and the lack of a collegial decision,making érocess inside
the strategic apex of the Force.

Institutionally, core formation has‘been one of the major in;ernal ac-
tivities of the Force. Recruiting has been highly selective followed by in-
tensive training and indoctrination with the traditions and values of the
Force, particularly the need for discipline and obedience to lawful com-
mands. This indoctrination process was extgnded to newly Commissioned Of-
ficers in the form of reorientation, Training initially emphasized military
skills but has gradually become more police oriented.

- Out of this core formation process c;me an elitism and isolation within
the Officer Corps on which Haig-Brown commented. Supt. Kelly's "Discipline
for the sakevof discipline itself has no place in any orgéﬁization" and
"discipline which creates a rigidity of mind is a considerable liability,ﬂ
may have been impiying that discipline was being éarried to the extreme for
no specific purpose except discipline and the status of the Officer Corps.

The leadership of the Force clearly had a strong belief in its own mor-
ality and values, and functioned as a tight knit group which had consider-

able authority conferred on them. Control of the membership has been
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through close supervision and an extensive hierarchy of ranks. Formal in-
spections from HQs which began in 1954 were a move toward the standardiza-
tion of performance across the Force.

In defining the Force as a type of organization against Miﬁtzberg's
three configurations, the NWMP could be described primarily as a TSimple
Structure."” Structurally, it was centralized with little need for speciaii-
zation or formalized performance measurement because it was a small organi-
zation, functioning in a relatively simple environment. What had been re—
quired was flexibility'and initiative in the eariy years, traits of which
members of the NWﬁP seemed to péssess in abundance judging from their record
of performance in the early years.

No formal planning or liaison devices existed beyond that carried out

a

in the strategic apex, - giving the leadership of the Force complete and abso-
lute control internally. This control was characterized-by direct supervi- .
sion. Few actual structural changes occurred between 1873 and 1960. Spe-
cialization and formation of activifies began to;appear but essentially)it
retained its original structural components.,

The success of the NWMP in achieving its original goals resulted in the
expansion of its jurisdiction and the absorptioq of the Dominion Police.
This success gave a legitimacy to the Force's core formation process within,
while externally it improved the Force's clgim on public resources and con=
tinued survival.

Discipling, tough graining, devotion to duty, and impartial enforcement
of law and order became characteristic of the Force, characteristics out of

which emerged an ideology built up on fact and myth; In fact, the Mounted

Police were principled men — idealists -~ devoted to the Force and to their
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duty. In myth they always got their man. -

Out of the tradition of loyalty to the Force, and the Government's
. record of disinteresg and stringent financial contfol, came é latent rejec-
tion or animosity toward Government. The membership held themselves to be
above the politicai vagaries of government, never officially recognized or
commented on, &ét pervésive; Kemp's writings.are one of the rare instances
of acknowledgemeﬁ% of such views.

The consequence of a lack of lageral entry after the 1900s, a lack of

p :

liaison devices other than the role filled by the Officers Corps, the elit-

ism and ideology of the Force tended to make the Force a relatively closed

organization within the context of Meyer's Closed Systems Model.
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CHAPTER IV

’

CHANGING ENVIRONMENTAL CONDITIONS AND THEIR IMPACT ON THE RCMP

Introductién

The major environmental trends that emerged during the 1960s and 1970s
which the RCMP had to respond to managerially and organizationally are
- examined in Lhis chapter. A qualitative appfoach is used to define and de-
scribe these trends in a cont?xt that will provide a background’ for exémin—
ing specific environmental issues and the Force's response to them in Chap-
ter V. The thrust of this chapter demonétrates the importance of environ—‘
mental theory, depicting an increaéingly turbulent and changing»enviponment
within which the RCMP was functioning. ,

Two variables of importance are the souréexand the focus of environ-
mental pressureé or demands for change. As defined in Chapter II, environ-
mental pressures may originate in the larger envirqﬁzent, the immediate en~
vironment or the internal environment with their focus on either goals to be
achieved by the organizat}on, its task structure or‘its social structure.

Since the latter part of the 1950s envirénmental pressﬁres began to
emerge that resulted in several Royal Commissionsy?nd criticism by the Audi-
tor General which dealt with bureaucractic méAagement and accountabi}ity in
Government. As a result of this criticism new goals respeéting management
and accountability began to emerge from the Central‘kgenéies, and were grad—l

ually being applied to all Government Departments including the RCMP. The

primary focus of these pressures was on the task structure of the Force.

72
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A second source” Of. environmental pressure originated internally, also
during the latter part_of the 1960s, demanaiqg_changeé in the management
'Style énd thebmilifaristac.traditions of the Force. These éressures ulti-
mately found theirﬁQay into the immediate environment and resuited in the
Marin Commission of Inquiryi. The focusrof these pressures was on the social
structure. | |

Two othef Royal Commissions which dealt specifically with the RCHP'S
national security role were the MacKenzie and Macdonald Royal Commissions.
These two Commissions are not discussed in detail in this research but.ref-
erences to them are made where they deal with administrative amd management
practices which support ér complement the focus of th}s research.

g \ The chapter is organized into three sec&ions: the first section is a
very general presentation of research and comments that have taken place in
the lérger environpent since 1970. The second section deals with environ-
}‘ mental pressures originating in or being translated through the RCMP's im-

mediate environment. Section three examipes the internal environment and

identifies major sources of internal dissatisfaction within the RCMP.

£

The Larger Environment

Criticism of the RCMP's security activities during the 1960s and 1970s
reéulted in two Royal Commissions, the Mackenzie Commission and the McDonald
Commission. While the specific focus of these Coﬁpissions is not relévant
here,wthey do provide a contemporary description and‘view of the RCMP.

In 1966 the Government appointed the Royal Commission on Security (the

MacKenzie® Commission) to examine and report on "the operations of Canadian
security methods and procedures.”l The appointment of the Commission fol-

lowed a period in which the activities.of the RCMP Security and Intelligence
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Directorate came to the attention of the public and the gov;;nment.Z
Organizationally the RCMP was described as a. unique ngBfmilitaryvpo-
lice forée, whosé members are carefully selected, highly motivated and of
great intggrity,with indoctrination and training "oriented toward its police
function."”3 Characteristic of this indoctrination and training process was
the instilling of discipline and thg traditioﬁs of the RCMP. One‘of the ma-
jor shortcomihgs the Commission nbted was the lack of importaﬁce giVen'to
uniiversity tgaining. The Commission felt the RCMP had essentially cut it-
self Qff from those recruits "who are likely to ﬁosséss the most intelli-

© gence, initiative and imagination.” They went on,

V4

"We find it difficult to believe that officers with
the background and training of those in the RCMP will
be- able to meet the increasingly complex challenges
in the field of security that are to be expected in
the future.” ' :

After examining the secdrity environmeﬁt, the Commission regommendéd that a ‘
civilian non-police secur;ty agency separate from the RCMP be establiéhed.

A second Royal Commission (the McDonald Commission) -was appointed July
b, 1977 "to inéuire into and report upon cerg;in'activities of the RCMP."V
The majority of the activities under scrutiny related to the Security Ser-
vicg and, iﬁ f;ct, were a continuation or extension of the issues which led
to the appointment of the MacKenzie Commission in 1966.

The McDonald Commission .was a much more extensive report on the activi-
ties and structure of the RCMP. Its major recommendation, Iike the
MacKenzie Cgmmiésion, was for the establishment of a separate‘civilian sec-
urity agency for Canada. Environmentally, the Commission recognized that a

number of changes had occurred in respect to technology and this had. created

"an immensely complex problem of evolution for a Force with personne#fmostly



75

Il
1

trained to enforce the law in traditional ways,” During a survey by the
Commission several respondences argued,
"that the management and personnel system of the
Force are as 1inappropriate to the rest of the Force
as they are to the Security Service. Thus they con-
cluded significant.and dramatic change is needed in
all areas within the RCMP.” "

r
This view consequently became part of the Commission's proposal on managé—
ment cﬁange iﬁ a separate security agency,‘"We believe strongly that changes
in the interéal management practices aré a critical element in the package
of reforms...." Generally, the McDonald Commission indicated it was not im—
pressed with the level of analysis or éreative thinking among Senior Manage-
meﬁt of the Force.?

Political control of the RCMP was described‘by the Commission as limit-
ed and at arms l%ngth becasue of a "loosely defined legal doctrine of police
accountability to the law."t6 This doctrine affected the amount of influence
the government had been able to exercise over police activities through the
Minister,

rLess formal debate and examination was also taking place in research
circles and the média.' Richard French and André Béliveau in an exapination

“
of the Force described it as highly hierarchial with authority residing in

—-—

rank rather than expertise. They said promotions in rank and commissions

often give the appearance of an initiation "into a self-selecting fraternity
. 7 &
of visceral conservatives.” This pursuit of the perpetuation of the status

quo, has ultimately led to, what the authors describe as, a lack of "man-
agerial sophistication, realism and vision"” which has resulted in a form of

4

crises management. The inference of crises management 1is thus related by
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French aqd Béliveau to inherent ﬁanagerial sﬁortcomings which have stifled
internal policy developmént iﬁ what they describe és an "atmosphere of trad-
ition - bound‘hostility to innovation."/

In part, the resistance to innovation is attributed to the.cloéed en-
try,’the total career concept, ;eniority and the self—presef&&tion orienta-
tion éf the promotional system. They also allege that Senior Management had

/
badly mishandled the internal unrest in 1974 and that the underlying factors

have not been addressed. | They viewed the conflict within the RCMP as not

between individuals, but between rank levels which originate in the formal
rank structure, and therefore, more difficult té handle.8

Michael Whittington in an anaiysis of RCMP's expenditure trends ob—
served aknumbe; of similar organizational aspects about the -RCMP as had
French and Béliveau which suggested that senior officers were ill-equipped
to compete effectively in the bureaucratic arena. He found that the "pat-
tern of éCMP budgetry growth in the last decad; was essentially incremen-—
tal.” In 1970/71, the RCﬁP's percentage of total government‘expenditures
was 1.62% and a decade later in 1980/81, it was still 1.02% of government
expenditures.9 -

More significant is the fact that the RCMP received a declining sﬁare
of the financial and manpower resources of the Solicitor General's Depart-
ment as illustrated in Table II.

While French and Béliveau had been more critical of management of the

Force, Whittington felt the system was much more complex than simply a fail-~

ure on management's part. I addition to a general failure to recognize the

-
~

importance of the'budgetry process, he suggested the Force lacked an identi-=

fiable clientele, or interest group which could press thelForce's claim to

v
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resources. ,Another problem in developing an effective claim on resources
- has been the failure to develop meaningful measures of performance, beyond
the vague agreement‘Etpat law and order is a worthwhile social good.
Whittington contends, however, that the RCMP still enjoys wide public sup—.
port and that the Federal Government is trying to strengthed its federal im—
age, particularly in the West, through the RCMP.10

More journalist analysis of the RCMP has teﬁded to describe or portray
the Force as out of -control or as a "sovereign state.” During the 1970's
the issue of political control og the RCMP simmered between the Force andv
the Deputy Minister of the Solicitor Genéral's Department, According to an
article in MacLean's, the then Solicitor General, Jean Pierre Goyer, at-
tempted to rein in what the article described as an "indépendent—minded
RCMP.” by downgrading the Deputy Minister status of the Commissioner. The
intent was to have the Commissioner answer to the Deputy Minister of the
Solicitor Generalﬂf Department., The dispute went on until late 1972 when
the RCMF apparently won out.ll

Ot%er issues continued to surface and the dispute resembled something
of a war of attri{ion with public support the prize. On the one hand, the
RCMP was subjected to two Royal Commissions. On the other hand,'the RCMP
conducted'a number of politically sensitive investigations which had tenuous

links to Members of Cabinet and the Liberal Party. In one incident, the
12

-

RCMP was accused of leaking information in order to gain power.

The McDonald Commission clarified the dispute over the Deputy Minister
status of the Commissioner by noting that the initial organization of the
Department of the Solicitor General was that of a "ministry" wizh a limited

research -and policy role, and in fact, the Department heads .0of the main

/
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agencies - including the RCMP, had been désignated as deputy heads by
Order~In-Council.l3 |
Whittihgtonfs view that Government was using the RCMP's role as a na-
tional institution to enhance its fedgral~image would seem to be incongruent
with the events of the 1970s. However, a MacLean's article posed a crucial
question about the leadership of the RCMP and its future relatidns with Gov-
ernment,
“The next big test could come with the appointment of
a new Commissioner to replace Nadon, due to step down

in 1977."14

A more recent article in Saturday Night about the current Commissioner

noted that "by the time Simmonds took over the leadership of the&RCMP, rela-
tions between the Force and the Government were at an all time low."15 The
Deputy Solicitor General between 1972 and 1977, Roger Tassé; was quoted as
saying,

"The only person in the driver's seat was the Commis-~

sioner. So the politicians had to exert some influ-
ence on the appointment of the Commissioner.”16

The Saturday Night article posed a question that in some respects answered

the question raised in the earlier MacLean's article,
"Had the government appointed him (Simmonds) in the
hope that his political naivet& would allow the Min-
ister to tighten the leash?"17 ’
Examination of the Force that was taking place in the larger environ-

ment suggested that the RCMP continued to retain its para-military character

and that the RCMP's environment was becoming increasingly compléx, raising

~)

doubts about the adequacy of 1its management system. It was described as
lacking in creative thinking and being hostile to innovation. Whittington's

examination of the Force's financial claim on public resources suggested a
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lack of understanding of the political na f the budgetary process. Yet

media reports‘indicaféd that when it came to -the question of bﬁreaucrat;c
control the Force fended off polft;cal attempts to gain increased control.
Surprisingly, amidst all the\criticism and débate that took place in
the larger environment, the RCMP managed to retain the confidence of the
majority of Canadian public, as several\Callup Poils in>l978 indicated. On
a question of mail opening, 67% felt the RCMP shoulg‘pe allowed to open mail
if there were strong suspicions the material ﬁas dangerous to Canadian Sec-
urity, while in another poll 68% felt the RCMP had éither the right amount

of power or not enough. In contrast, only 35% of the public polled approved

of the Federal Government's record in 1976 and 1977.18

The Immediate Environment: In Pursuit of Accountability -

During the 1960s, government underwent considerable reorganization

and reform which was largely a result of the Glassco Royal Commission on the

Organization of Government. The Commission was appointed on the 16th Sep-

tember, 1960 to: ’

"enquire into and report upon the organization and
methods of operation of the departments and agencies
of the . Government of Canada and to recommend the
changes therein which they consider would best pro-
mote efficiency, economy and improved service in the
dispatch of public business."19

The problems which resulted in the Commission had several sources:
tight fiscal control which had been instituted by the Bennett Government

under the Consolidated Revenue and Audit Act of 1931, dramatic growth in the

size and complexity of the public service, and a critical Conservative Gov-

ernment that felt parliamentary control was diminishing and that the quality

of internal management was unsatisfactory.20
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L3
Since the 1950s, government had grown in size by nine times to a point

where it employed 480,000 people, while the population of the country had
grown only‘lwo and a half times. The trend toward consistent growth was
recognized by the Commission as beginning in the 1950s; thus the public ser-
vice was described as “largely the productbdf the last two decades."?21

Much of the é}owth emerged from the theoretical underpinnings of
Keynsian economics, that Government could actively promote the social devel-
opment of the country.22 This emerginé economic and social environment con-
frasted sharply with the extensive centralized control and strict pre;audit
of departmental expenditures carried out by the Comptrollér of the Treas-
ury.23

| The Commission focused on three broad aspects of government: édmini—

strative management, financial management and peréonnel management. They
noted that the need for effective management'fell into two categories: the
central direction and administratioh of government generally and thevadmini—
stration of departmental operations. "Let the managers manage” or the dele-
gation of authority to the departments became one of the major thrusts of
the report, howevef, certain limits were envisioned,

"Above all, dep&:tments should, within clgarly Ae-

fined terms of *eference, be fully accountable for

the organization and execution of their programmes -

and enjoy powers commensurate with their accountabil-

ity. They must be subject to control designed to

protect those general interests of government which

transcend departmental interests.”
A strengthened Treashry Board headed by its own minister was recommend;
ed to undertake the cengraljdirection and co-ordination of departmental ac-

tivities. Treasury Board would shift from pre-audit control of expenditures

to review and approval of departmental préogram requirements, and the estab-
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lishment of administrative principles and guidelines. It was also recom
mended that the departments should be left to develop their own financiai
units and systems. This was viewed as é counter—balance to the enhanced po-
sition of Treasury Board.23> As a result 6f>£hé Glassco Commission recom-
mendations, the Cabinet portfolio of President of the Treasury Board was.

#

created in 1967 and the Treasury Board Secretariat became a separate agency

apart from the Department of Finance.26

The prime recommendations of interest here as discussed above were,

- the delegation of increased authority to the de-
partments

- a restructuring of Treasury'Board's role, empha-
sizing control and co-ordination of general admin-
istrative policy and guidelines

- the transfer of expenditures and accounting re-

sponsibility to the departments

- the introduction of planning and estimating finan-
cial requirements by activity over a five year
projection ’ !

~ the requirement for a system of internal audit

- that finance should be directly accountable to the
Chief Executive2’ : \

In 1963, after the publication of the Glassco Report, \the Treasury
Board Sec?étariat made a ﬂﬁmber-of ﬁroposals to the Public Accoynts Commit-
tee which resulted‘in'a reduction in the number of votes and a reorganiza-
tion of the votes into capital ;nd operating costs with a more descriptive
explanation of programs.28 These initiatives by Treasury;Board laid the
groundwork for the introduction of Planning, Programming and BudgeFing Sys-
tem (PPBS) in the departments.29 PPBS incorporated a ritual of identifyiné

objectives, analyzing the objectives, budgetry proposals tied to those ob-

\
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jectiveé, a five year expenditure forecasg, a formulatian of plans of action
for each projected year and a monitoring process.30

Since then other techniques have been introduced with varying degrees
of success and failufe, tosassist‘government in making resource allocation
decisions: Operational Performance Measurement Sy;tem (OPMS), Management By
Objectives (MBO), Cost/Benefit Analysis and Cost}Eff&eﬁé&éﬁess Analysis.31

The actual delegation of increased managerial and financial responsi-

bility did not occur until 1969 when amendments to the Financial Administra-

tion Act were passed. The Comptroller of the freasury Office was abolished
and his pre—audit’functions were transferred to the departments. ' This rep-
resented'é major decentralization of financial responsibility away from the
central agencies, in the spirit of the Glassco Commission.32

While phe issue of responsibility seemed to have been éddressed with

-

the decentralization of finanéial responsibilities, a dispute over account-
;bility emerged between Treasury Board and the Auditor General. The Auditor
General accused Treasury Bo;rd of denying him adequate resources to carry
out his duties, while Treasufy Board accused the Auditor General of exceed-
ing his authority by reporting "unproductive expenditures.” The dispute re-
mained unresolved until 1973 when the Wilson Committee was appointed to ex- -
amine the responsibilities ahd the scope of the Auditor General's activities
and the relationship of ;he Auditor General with the other central agen-
cies.33 Thetbommitteé reported in 1975, recommending the Auditor General
should remain indeﬁ%ndent, and his responsibilities and scope of activities

should be defined by legislation. The report added to economy and effici-

ency, by noting the importance of effectiveness.3%
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In 1974, the Auditor Gen;ral also undertook'axméjbf study, The Finan-
cial Management and Control Study of the financial management and control
practices of government departments which he believed were-in é critical
state,

"I am deeply concerned that Parliament and iﬁdeed the

government =~ has lost, or is close to losing effec-

tive control of the public pu:se."3
The major recommendation of the study was that gove;Hment should establish a
position of Chief Financial Officer, the éomptroller General, whose respons-
ibility would be the development of procedures relating to financial manage-

ment and control.

- Government responded by appointing the Royal Commission on Financial

Organization and Accountability (Lambert Commission) in November 1976, and
by expanding the responsibilities of the Auditor Geuneral in 1977 to include

audits of effectiveness, in addition to audits Qf economy and efficiency.
These audits became known as_comprehensive audits.36
The Lambert Commission followed é/period of innovation and change in’

respect to the introduction of a variety ?f planning and budgetry pro-
cesses. Many of the fundamental concepts hé& originated out of the Gla;scp
Commission recommendatioés. However, the degree and direction of the
changés created some 1instability in the control and accountabilit? system
which the Commission viewed as serious:

"We have reache& thé deeply held conviction that the

serious malaise pervading the management of govern-

ment stems fundamentally from a grave weakening, and

in some cases, an almost total breakdown in the chain

of accountability. "37
’

- The cause of the breakdown in accountability was attributed to the im—

™

mensé growth in the size and scope of government activities since the 1960s
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and a number of defects that had developed over a period of several years in
"the structure, organization and processes” of government as illustrated,
"Virtually no effort has been made to establish
clearly defined objectives against which the perfor-~
mance of a department...can be measured either in
total or in ‘respect of particular programs or activi-
tieses..s The Treasury Board Secretariat has been
~pre-occupied with the allocation of new resources,
rather than with the efficiency with which existing
resources are employed.”38
The Commission noted the appointment of the Comptroller General
(0.C.G,.) in April, 1978 as a partial recognition of the problem by govern-
ment. The thrust of the report was that management was fundamental. Propo-
sals for the improvement of management included the reshaping of the "roles,
responsibilities, and structure” of the central agencies.39
Sound management was seen és beginning with the establishment of goals
and the assignment of priorities via the allocation of -resources. This pro-
cess’required the delegation of substantial authority to the départments but
also included a comparable degree of accountability. As part of the in-
creased delegation, it was recommended that departments should be required
to develop strong accounting systems, internal audit and program evaluatien
systems.40 The control and accountability in respect to the departments was
to rest with the Treasury Board Secretariat and the Office of the Comptrol-.
ler General. Treasury Board would be responsiBYé for the.organiiafion of
the governmeﬁt service, the administration of policy, personnel management
and for program effectiveness review policies. The 0.C.G.'s role would be
to support Treasury Board with financial standards, internal audit and pro-
gram evaluation methodology.

In September 1978, the Office of. the Comptroller General launched its

first initiative, IMPAC (Improvement in Management Practices and Controls),
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an examination of departments' planning, control activities and programs.
It proposed to link a department's operational activities to 1its stated
plans by improving the planning process and program evaluation.  One of the

departments surveyed was the RCMP 41

Generally, the period bgtwegn 1966 and 1980 was characterized by the
decentralization and dglegation of increased financfal and managerial reé—
ponsibility to the departments élong with increased aqcountability. Much of
the éhange was inspired by the Glassco Commission and resulted in the re-
structuring of the Tréasury Board Seéretariat in 1966 and the amendments to

the Financial Administration Act in 1969. While delegation of financial re-

sponsibility OCCurfed, the Auditor General was critical of the level of ac~
countability. Pushed by Mr. J.J. Mcdonell, Auditor General from 1973 to

1980, major changes‘OCCurred in the accountability process, including the
expansion of the Auditor General's role following the Wilson‘Review, and the

appointment of a Comptroller General in 1978.

i

The Internal Environment: Unrest and Diésatisféction Within the RCMP

Internal dissatisfaction within the RCMP has been primarily limited:to
the initial formation period and the: contemporary period of the Férce's his-
tory. In the early years it most often resulted in desertions or purchasing
one's discharge. - By 1875 more than half the members that had made the March
West had left due, almost entirely, to conditions of service.42 However, as
the organiéation' matured, dissatisfaction began to focus on- thé sﬁfict
diécipline and the lack of input by members into issues that directly af-
fected them. The first mention of an association or some representative

mechanism was found in Capt. Haig-Brown's reports in 1944 when he essen-
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tially reported the absenéegof any,seﬁfiment for an association;43~ —
Serious concern about an association first eqerged in“Montreal in 1966

when the Cﬁmmandiﬁg Officer (C.0.) of the Division reported to HQs aboutla
meeting between the Criminal Inveétigations Branch (C.I.B.) Officer and Di-
vision Senior Non-Commissioned Officers (N.C,O.) which had resulted in the
airing of complaints about extra duties and iong overtime. The problem was
that RCMP. members were working along side other police forces which were re-
ceiving.dvertimé. The loss of experienced members was attributed to working
conditions and criticism of the emphasis placed on the military characteris-
tics of e Force was also expressed. The contentious issues were summar—
ized as overtime pay, a 40 hour work week and the lack of a grievance com—
mittee or association E&rough which members’ could draw attention to mat-
ters.44 |
’ Later in 1966, the Officer in Charge of "N" D;vision (Rockcliffe Traiﬁf
ing Centre in Ottawa) reported information he received about RCMP members in
“C" Division contacting the recently formed Quebec Provincial Police Force
Association. The Officer's in Charge opening remark indicates}he considered
any association talk by members as disloyalty to the Force,

"As mﬁch as it is not without grieved feeling that I

must comment on a subject as dis;asteful as the ques-

tion of doubtful loyalty to the Force by some af our

C.I.B. members,"” o

That specific issue was later to polarize members into two camps.

Suggestions by the Director of Personnel in 1967, that the Force was
. . i

.

unprepared to deal with a threat of strike by members and should undertake

4
some preparations were met with an attitude of glenial concerning member dis-

satisfaction as the following illustrates,
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"After reviewing the material on this matter, it is- @
my opinion that it would be a grave mistake to con—
sider training any of our members in trade unionism
simply because one or two malcontents in one Division
may have raised a question concerning this type of - :

organization."”
. &
[

-

. R
The Commissioner took a less dogmatic stance ppinting out that the Public

Service had just received the right to collective bargaining and as a result
the occasional rumblings could be expected.47

Discontentment and the issue of an association faded awéf'until 1970

when the Montreal Gazette printed an article "Mounties oniétheir ~high
horse."” Overtime continued to be the major agrievance; | Ingggestingly
though, the tone of the discontentment had become somewhat militant, as the
following quote from the Gazette articlg,indicateé,

"The men don't want to be pain off in glory for their

Dwork any longer. And if the improvements we're look-

ing for aren’t made soon, don't be surprised if the
whole thing blows up in the government's face. "48

The issue of discontentment subsided again until 1972 wnen Maclean's
magazine dropped a bombshell on the RCMP by publishipg -Jack Ramsey's "My
Case Against the RCMP." The article characterized the Force as an organiza-
tion with stringent militnry ?egulations "more appropriane to a penal colony
than a police force." Discipline and obedience were described as first.qnd‘
foremost in training, and when the recruit was “conditioned into'minéléés
obedience” he was posted to a detachment where the exercise of discretion
and flexiBility' were of the utmost impnrtance. The Force's nbjective,

Ramsey asserted, was to increase its power by polishing its image.  In his

.view, it had forsaken its ideal of maintaining the right.49

A
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The rank structure- was describeA'as a caste systen which was a'major'
obstacle to'communications and teamwork, and consequently, effective polic-
ing. Officers were accused of being préoccupiisgwith the status quo and the
power it conferred on them and were increasingly isolated as .they rose
through the system. The individual member was also cas} against the system,
as:having little input or means of grieving injustices. ‘Ramsey'said, |
"Every memher knoﬁs that if he cemplains, he'll be
labelled a trouble~maker.... Policemen in other
forces have their associations. The Mounted "Police~
‘man has no one. He's alone."50 - s
"The article crystallized. the discontentment and the laek of an adequate
grievance procedure in the RCMP,.

'In early 1974 a series of newspaper articles began. appearing across the
countr; indicating that the discontentment had deep roots and was spread-

ing.51 The problems and the sentiments of the members were captured in a

~ letter to.the editor of the Ottawa Journal by a member identified only as

A.L.,

members do not really want a union or an associa-
tion. However, many have reluctantly embraced the
idea as. the only hope and means of bringing about
meaningful and significant change}hin +the method,

style and attitude of management iﬁfﬁhﬁ%RCMP The
men hawve lost confidence in managemE;yﬁ, ¢
its sincerity in promising reform.™ v

"I am of the opinion that the vast majority of the \ngk\//

Without exception the rank and file believe in the
FQ;ce and its role and purpose as an organization.
Unﬁbrtunately, their loyalty to the Force has, until
recently, been interpreted by management as a vote of
confidence in themselves. Nothing Tould be further
from the truth, '

The management system of the Force was, and still is,
autocratic and militaristic in the purest sense."”



Internal ten;ion mgggﬁed:and climaxed fﬁ a segies of meetings which at:\\\\
tracted in excess of 3,000 members in Vancouver,b Ottawa, Montreal and
Toronto. The mood of the meetings variédAffqm onevgf @opcern~by 2,000 mem—
bers at the Ottawa Civic Centr¢ to one of considerable tension and militance
éttended,by 600 members at the foronto PolicebBrotherhood Hall.53

-On June 6, 1974 the Solicitor General reacted to the mass meetings and

;-

appointed the Commission of Inquiry Relating to Public Complaints, Internal

Discipline and Grievance Procedures within the RCMP,>%

The Commission, in its repqrt; concluded that the disciplinary system
was virtually "unchallenged and unchanged"” since the first 20 years of the
RCMP. However, the importance the Force put on discipline seems to have
been accepted by the Commission as they stated that the effectiveness of the
police was in part related to how they were viewed by the public. It also
noted the lack of confidence in the disciplinary system and that this lack
of confidence had resulted in "some deterioration of morale."3> The extent
of control er the individual was also recognized,

"The inseparability of the requirements of policing
and the standards of conduct is better understood
when one realizes that a member is under the supervi-
sion of a supervisor whose interests extend beyond

'assessments of his technical competence to include
his attitude, dress,’ deportment and loyalty to the

Force.,
But more significantly, -the Commission recognized that the discipline system

may have become abusive,

tyrbing number of instances in the ent history of
the Force where the full weight of a highly formal-
ized system of investigation was invoked in response
to seemingly minor, and sometimes %etty, breaches of
standing orders and regulations...” 7

"The attention of the Commission Wj;ﬁ;flle&’to a dis-
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The Commission's major recommendation called for the establishment of a
Federal Police Ombudsman who would play a role in public complaints against
the Force and act as a review of last resort for members of the Force. A

total of 76 recommendations were made in respect to discipline and grievance

procedures by the Commissione« : »

Mass dissatisfactign emerged as a new phenomena within the‘RCMP, oné
that could not be controlled through the normal disciplinary pr;cess. For
the first time'the Force was faced with dissatisfaction that couldn't be at-
tributed or labelled as "pne or two mal;ontents in one Division.” Initially
the d;ssatisfaction focus;d on overtime but later it shifted to management
style. )

Dissatisfaction within the Force became a Shblic'issue and finally the
Government responded with the Marin Commission on grievances and disci-
pline. Somewhere in the deb;te, the quesfion of management style got lost
as the Commission's findings made only vague re%erences to excessive disci-
pline. Jack Ramsey's article was clearly the catalyst that inflamed the

issue as well as providing an insight into the management of the Foérce from

the membership's perspective. N

CONCLUSION
Generally, the RCMP was confrgnted with»preSSures or demands from two
primary sources: its immediate and internal enQironments, which it had to
interact with duriﬁg the late 1960s and 1970s. Pressﬁpe did exist in the
larger environment but m;ch of it was in the form of media comment and some

academic analysis which had little direct impact on the Force.
\
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fﬂ\*fvr/’: Pressure: in the immediate environment was in the form of new rather
broadly defined goals aimed at all government departments which were being
translated or implemented through the Central Agencies £n respect to m;hagé—
ment and accountability in public service. These new goals emergedifrom a
number of sources: the Glassco and La;Lert Royal Comﬁiséions, the Auditof
General and Treasury Board Secretariat. The major recommendation of the’two

Royal Commissions and the Auditor General were that the departments should

implement internal auditing, increased.planning and increased financial cén—
trol through. the introduction of a variety of evolving control systems and a
departmental chief financial officer,28
The amount of «<change and the introduction of new financial control
-1\‘ . systems, some of which ‘has been relatively ineffective and time conéuﬁing,
resulted in fraémentation in the management and control processes in the
Central Agencies and confusion in the departments. Faced with what H.L.
Laframboise desérlbed as "inconsistent and contradictory demandé" two reac-—
tions from the departments were possible, "the...immobilization of man- )
agers.... and "an outright hostility to change....”59 This'viewris also
supported by a number of other researchers .60
" The period was charactérizedrby decentralization following the Glassco
Commission, and a recentralization or consolidation of the control and ac~
countability functions in the Central Agencies during Mr. Macdonell's tenure
as Auditor General and following the Lambert Commission. The Treasury Board
Secretariat clearly cOmes‘out as the most influential agency with the prior-
ity setting and policy administration responsibilities of the Government.
The Auditor General's role was expanded to include audits of economy, effi-

ciency and effectiveness, termed‘compre%ensive audits. The Office of the
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Comptroller General was created in 1978 and he immediately launched a survey

Y

of managéﬁent éhdﬁﬁinaﬁcial practices called IMPAC.

i

The seéﬁ%d*méipfégourCe of pressure on the Force came from the internal
environment which é%éﬁﬁ;lly became increasingly militant.‘ It attrécted the
attention of the media and resulteq invthe'Marin Commission~into'discipline
and grievance procedures. The focus of these pressures was on the soéial
structufe.’ Management style, rigid discipline and the lack éf“autonomdus
grievance procedufes were the mﬁin criticisms. Senior management was in the
position of having, toc some extenf, itsAlegitimacy and credibility chal-
. f// _

lenged. : e

One of the major ommissions of the Marin Commission was its féilure to
address the management structure and processes of the Force. Their étate—
ment that "there was some deterioration in morale” would appear to be?some-
thing of an understatement. The McDonald Commission was also only,milﬁly
Acritical of the management system, however, the inference drawn from their
recommendation for a separate Securit; Service’suggests the Commission felt
the Force was incapable of the necessary changes.(

French and Béliveau in their analysisﬂof the RCMP's security role were
more specific in their criticism describing management as ;acking iﬁ sophis—
tication and being hostile to innovation. They attributed the internal dis-
satisfaction™to conflict betweeh rank levels and thus a far more serious’aﬁd
difficult problem than personnel conflict.

It was evident that the Force was able to exercise considerable politi-
cal autonomy as the dispute between the newly formed Solicitor General's De-—
- partment and the Force demoﬁstrates. It ultimately led to charges in the

-

media that the Force was out of control. The crucial question that was



93

r

raised was who would replace Commissioner Nadon-in 1977, inferring that:

13

)ieadership was a cruéial(i}ghent in the issue of political controi.
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CHAPTER V
ENVIRONMENTAL PRESSURE AND ORGANIZATIONAL CHANGE IN THE RCMP

Introduction

Chapter III developed a model pf the RCMP as an instiﬁutioﬁ with an
intensive core formation process of indoctrination and t;adition building;
aimed at eliciting from its membefs, a strong séﬁ%é of loyalty and identifi-

) catioﬁ with the Force and a concern for maintaiﬁing its public iﬁage. These— ____
objectivés became goals of the Forcé, in-addition to those formulatedbin the
-larger or immediate envir&ﬁment. The tradition building included the
Force's "vision of order" Which became part of its rationalized or insitu-
tional légitimagy; The extent of the success of this institutional legiti—
macy is‘demonstrated by the popularity and national image of the Force to-
da;. Once legitimized this, tradition has aided the Force in its squival
and growfh as an organization. A relative level of autonomy also existed as
a result of this legitimacy and because of what the Macdonald Commission de-
scribed as a "loosely défined doctrine of accountability to the law.” This
was most eviden;xduring the early 1970s, when the force attempted to polish
its image and fend off increased bureaucratic control.

\ Organizationally, in 1873 the Force was a "simple'struCture," charac-
terized as functioning in a simple but hostile environment, with the Staff
Officers or the strategic apex exercising direct control throughra ceﬁgral—
ized command structure. This strategic apex'also functioned as:the only
liaison or sensing mechanism. Close;supervision through -the rank;structure
could be said to be the only formalized control system until the Q;ganiza—A

tion of the Inspection Team in 1954, | >
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Operationally, specialization emerged as the Force matured and was be-
coming a formal part of the structure by ;he 19503, However, a techndstfuc-
ture had not yet emerged in the administrative areas, nor were procedﬁreé‘
highly formalized, although the organization was regulation oriented as
early as.the 18803.‘ Some delegation of authority had occurred following the
Cameron Report in 1954, but generally the Force remained highly central;
ized. 1In 1960, Planning Branch was formed and could be said to be the be-
ginning of a technostructﬁre, Put it did not underiake any real'stratggic
planning until taking over ,PPBS in 1968.

The main departure from Mintzberg's simple structure was the organizaF
tion of divisions which expanded from a regional structure to‘é national
structure in 1920, and the indoctrination of éersonnel.

Since 1960 an important indicator ofrorganizational change in thg‘RCMP
has been the change in establishment. In 1968, the streﬁgth of . the Force
stood at 10,397, which represented an increase of 38% over the 1960 figure
of 7,558, By 1980 the strength of the Force stood at 16,148 which reére-
sented a further increase of 55%. Sd that in the space of 20 years, a.ll4%
increase in strength had occurred. !

The divisional or geographic organization of the Force has not changed
significantly since 1960; however, the HQs or administrative organizational
structure has changed‘significan;ly with successive reviews and subsequent
re-organizations. ihe trend generally,'has been to organize or create new.
branches\ around related or eﬁe?ging functions which‘ this béhépter demon-
strates 1s directly related to environmental pressures; Compéfing the or-

ganizafional structure in 1960, Figure 8, and the structure in 1967, Figure
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9, and the structure in 1980, Figume 10, the greatest period of change has

’

occurred during the latter period.

"The Directorates were primarily in place in 1960, but thevreorganiza—

4
-

tion and creation of new branches within the Directorates has been extensive
since 1968. 'A' (Administration) -Directorate, for example, in 1967 con-
sisted of three Branches while in 1980 it consisted of eleven Branchés, Fig~
ure 1l. Looking at the Commissioner's Secretariat, Figure 10, two complete-
ly new branches were formed: the Internal Communications Officer (I;Q.O.)
and Public Relations Branch, while Planning Branch and the Inspection Team
have undergone major role changes to become Planning and Evaluation Branch,
and Audit Branch. Consequently, in. the administrative and policy areas of
the Force, significant changes have occurred.

In spite of the organizational changés that have takenhplace during
the latter 1960s and the 1970s, the social structure. of the Force remains.
relatively intact. Training still emphasizes and attempts to develop a
strong sense of identification with the Force as the following statement by
a training officer suggests,

"What we are trying to achieve here is beyond mere
training. 1It's a lifestyle. There are many intang-
ibles that go into developing attitudes, but we find
the results are tangible. We create bonds as the
troop eats together, sleeps together and trains-to—
gether. There is a recognition that you don't let
the team down. It's an experience which lasts a
lifetime. The edge we have on other police forces is
that we move them out of their homes and they live in
barracks here for six months. City police forces
hire men from within the community. Our men are con-
tinually adapting to new communities. Coming away
from home is a condition that prepares them for their

transient lives. Loyalty or ethos is an attachment
to the Force, rather than to a physical place."2
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Considerable importance also.cdntinues to béﬁ%ttééhed to protocol andrrw

the unique role  of bfficers in the Force,

“The 'book' reminds us that Junior® Officers.should"
stand when the Senior Officer enters the Mess. This
kind of thing needs to be emphasized,sby having its y
purpose explained and in making a case for the desir- '
ability of continuing this practice....The foregoing,
and indeed much more, gains added importance at this. -
time ‘because of the more liberal (slack is perhaps
more appropriate) attitudes emerging from the NCOs
Messes..s. I become a bit weary of the slick cliché
terms so current 1in describing management prin-
ciples. MASLOVE, HERZBERG, KUNTZ, O'DONNELL, et
al.... The traditional role of the Officer requires
these princples while incorporating the first impera--
tive which is and always will be leadership.....I*can
accept the idea of a superior Officer calling me by
my first name, in fact, I appreciate it. However, 1
do not approve of the two-way exchange."3 -

8

Mann and Lee in The RCMP VS The People, criticize recruit training be-

cause the intensive indoctrination creates what they call a "reality gap”

between the ideal developed in training and the realities of police Wwork.
They contend it "leads to a cynical distrust of higher officers” or "over
conformity in upholdi;g the RCMP image.”# The dissatisfaction among'memﬁefs
that developed in 1974 lends strong credence to their point of view.
Leadership as a concept has a épecial significancé in the Force dis-
tinct from the concept of managéﬁé;;, as the ébove quote states, "the fi;st

imperative is and always will be leadership.” The Force's view of leader-

ship, more often than not, is associated with discipline and control, which

the above quote also infers is lacking.

The Macdonald Commission rejected the notion of leadership based on

giving orders as appropriate to any organization,

Ind

e



101

"advocates of this approach to leadership ignore an .
increasingly important aspect of modern organiza- e s

tions: they are complex and their parts are highly T ;.Q?

interdependent...a leadership style based on giving

orders must give way to a team approach where the : .

emphasis is on shared decision-making, and where con-
"trol by superiors is largely replaced by self-control-
and- self-direction, based on a common understanding
of shared goals.5 '

" Examination of the RCMP's environment during the late 1960s .and 1970s

found it becoming increasingly turbulent and less supportive. The largeg

environﬁentg in the context of this research, was largély a reflection of
internal pressures demanding changes in the social structure of the Force.
Theoretically, these pressures should have béen picked up by the Force's
sehsing or liéisohgﬁechanisms. The immediate environment responded with the

Marin Commission, however, the sensitivity of senior management of the Force

-~ -

was limited. Senior management's attitddés and ‘responses are developed in
this chapter.

%ressures from the immediate environment were‘in the form of inéreased
financial control and accountability aimed ;t all Government deparﬁments.
New -goals which directly affected the Force emerged from the Central
Agenéies. As a result, the need for increased planning, auditing, improved
fina;cial control systems and new organizational struétures to accommodate
these new functions emerged. These ;ressures represented highly formalized
bureaucractic and political obligations which the Force could not legally or
légitimately ignore. 7 ‘

Internal pressures or demands for change focused on the Force's social

structure. While these pressures were directed at specific issues, such as

overtime or discipline, they reflected a conflict between rank levels as
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French and Bélieveau suggest, and-a low level of confidence in management.
How the Force handled these demands can only be described as a <lassic’ case
of co-optation, although the initf;l response had been oné of denial.

Important to the organization of this chapEér is the focus of environ-

mental pressures or demands ‘for change, thatgis, whether they focused on the

task structure or the social structure. Meyer”ggénvironment-éoal—structdre
relationship is evident as the structure responded to pressures from the im—-
mediate environment. Also apparent, is the validity of his hypothesis, in

the form of a paradox that "closed orgéﬁizatiggg" are in fact more open to

. change than "opeg organizations;"” along with his contention that the dis—
tinction 1is really a question of the existence or lack of éffective sensing
or mediating mechanisms.

The extent of\the institutionalization of the RCMP is also evident in
this chapter and is developed in the context of its role in the organiza-
tional change brocess. Bu;«what iswmqst evident'and cfucial is that there
was 1Initially a lack of.commitment from senior management on major issues,
until they reached a situation apprbachiné an "organizational crises” forcT
ing the management to take immediate actjon.

) The first section of the zhapter‘deais\with environmental pggssures
that focus on the t;sk structure of the RCMP and is organized around the two
m;jor studies that occurred: the P.S. Ross Study in 1968 and the Organiza—
tion Review which began in 1977. These studies were a direct rgsult 6f

pressures from the immediate environment and out of them flowed specific or-

ganizational changes which are examined as case studies .of particular

branches.

g
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PlannLnEhand Audit‘wgre affected by both studies while the‘formaliza-
tion process examined:iﬁ‘the Staffing agd'Persopnel Branch case came direct-
ly out of téé Ross Study. Formation 6% the Office of the Chief Fiﬁancial

Officer (C.F.0.) in 1979 came out of the OrganizatiodfieQiew,;although the

-j#inal recommendation went as far back as the Glassco Commission.

The inéroduction of classification is examined lasg as it is unrelated
to either study. Other changes such as the restructuring of the Senior Ex-
ecutiyé Committee (S.E.C.) are included in the examination pf Plaqning
Branch because of the relationship between the two structures initially.

The second section .of the chaptér: the social structure, focﬁses on in-
tefnal dissatisfaction as the main environmental issue. The direcé result
of these pressures were the formation of the Divisional Staff Relations Rep-
rgsentatiVé@éﬁSRR) system and the appbintment of the Internal Communications
Officer;ﬁ%ﬁﬁiernally, the major impact was the appointment of the Marin Com-—
mission of Inquiry. Also included in this section is an examination of the
overtime issue because it was one of the major issues in 197§_and demon—

strated the impact of the Force's ideology on howgthe issue was pérc%ived.

y
\

The Task Structure 1 (/

Environmental Factors
Environmeﬁtal factors that emerged during the period 1966 to 1980, that
had a direct impact on the RCMP's task structure in the administrative and
management areas of the Force, originated pT arily out of the Glassco Com—
’
mission and were translated through the‘imhediate environment during the

above period. These environmental issues related to management practices
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and accountability, and they were examined generally in Chapter. IV, in the

section "In Pursuit of Accountability.” The specific recommendations of the

-

Glassco Commission that are important‘here, related to the development of

-

long range planning, internal auditing and the accountability of depaftment—

al finance to the departmental head. These of course were in addition to
the main thrust of the report "let the managers manage.”

In 196&i Treasury Board issued its Financial Management Guide Whicﬁ
essentiallf introduced PPBS into the Public Service. This came out of the
recommendation from the Commission in respect to pianning that,

"All departments' and agencies be required to prepare
and submit...long term plans of expenditure require-

ments by E})rogrammes...for a period of five years
ahead.sso.” v

In response to the Treasury Board's initiative the Force felt that some
action was required if PPBS was to be introduced into the Force.  The Com-
missioner wrote to the Solicitoriceneral on August 8, 1966, suggesting a
management cpnsulting survey,

"I am convinced that a management consulting survey
of the "HQ" of the Force, its organization and struc-
ture should now be carried out and that a survey will
do much to make for a more efficient operation.”

A senior Civilian Member who was in charge of Estimates and Financial

Branch at the time said during an interview,

"It is safe to say PPBS was the catalyst for the
Study (P.S. Ross). There was a recognition that in
order to implement PPBS there was a need to have the
activity structure and priorities established by a
senior executive committee. At the time, theré was
no executive committee.,”

The P.S. Ross Study, however, did not get off the ground until February 1968

because of a jurisdictional dispute between the Force and the Solicitor Gen-
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eral's Department.
To a largé extent the Ross Study, when it did take place, established

the conceptual framework for many of the organizational “changes that fol-

lowed between 1968 and 1980, much as the Glassco Commission had done for

Vgovefnment'generally.

| The RCMP wasractually one of the first depa?tments to introdﬁce PPBS
and bécame a model for other departEEnts.9 In 1966, ﬁstimates and Financial
Branch of 'S' Directorate began developing an "activity structure"” for the

1966/67 Estimates. A program based on nine activities was initially reject-

ed by Treasury Board, however, a second activity structure ofleleven'activi—
ties waé later apprdved.lo |

while Estimates and Financial Branch had been successful in developing
an actiQity structure in 1966, the Adjutant's Branch had serious difficul-
ties with the managemént aspect of PPBS from laté\k966 into 1968. The dif-

ficulties were set out in a .memorandum from the Director of Personnel to
the Deputy Commissioner (Admin) September 18, 1967,

"the Government has publicly accepted the Glassco
Commission concepts of Government management. This
represents a dramatic change in a Department such as
ours where we have gone along for years on the basis
that the operational side,was the really important
aspect and that the administrative side, while serv-
ing some useful purposes, was really an unnecessary
appendage that we have had to put up with. What we
must now realize is that Glassco changed all of this.

In keeping with the Glassco concept of placing more
and more management in the hands of Departments, the
traditional Treasury Board Establishment Reviews are
being dropped provided the Departments can satisfy
Treasury Board as to the competence of their own in-
ternal Establishment Reviews. In this respect we
have failed badly. We do not have an adequate in-

¥



106

ternal Establishment Review...weAhave‘neither the re-
sources nor the capability...to handle it.

To be acceptable to Treasury Board, the internal
establishment review must be a continuing year-
round...study in depth, monitoring, and control of
manpower resources as they are used to carry out the
Force's approved. objectives. This is a major under-
taking which has never been attempted in the Force in
the past.

My concern at the moment is that if we do not take
,the initiative now to set up adequate machinery to
handle this important phase of our management con-
trol, it may be inferred that we are not accepting
this responsibility seriously and in good faith,
Treasury Board suggested last year that we should
have an Officer in charge of Establishment and Clas-
sification.... I cannot help but wonder what .their

reaction will be when they learn that the position
was deleted."1l

In l966,gpﬂétablishment and Classification Section of\ the Adjutant's
Branch‘consiéered PPBS as "one tremendous insufmountable task,” for which
they had neither the manpower nor the expertise. The above/quote was a sum—
mat%on of the DOP's frustration and concern which had been building over the
past year in respect to his efforts to upgrade Establishment and Classifica-
tion Section to Branch status with an Officer in Charge and to introdJce
PPES.IZ Four months, later, the Deputy Commissioner (Admin) requested the
Bureau of hanagement Consultants Services to conduct a study of the Force's
planning needs,13

The next major examination of the Force's organizationl structure, thé
Organization ReJ{ew, began 1in 1977 and lasted until the latter part of
1978. 1t wés broken into three phases. Unlike previoqs studies or reviews,

it was conducted by the Force and not by outside consultants.
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The study came about as a result-of a statement by the ?residéntrof the
Treasury Board in September 1975 regarding the reéionaiization of Federal
Government services. Following the statement, the Force suggested a piiot
project in the Maritimes; but in spite of its own initiative, Treasury Board
rejectéd the Suggespipn.l4‘ The Force, however, decided to examine regional-
ization;along with the overall organizatign structure of the Force with ;
view to some reorganization. The Commissioner subsequently wroterto the Di—r

visions requesting views on regionalization and the identification of organ-

izational problems for future study.l5

’

The P.S. Ross Study and the Organizaion Review
| The Ross Study had initially been proposéd in 1966 but it was not until
- late October 1967 that the final decision to go ahead with the study actual-
ly occurred. The delay was over the establishment of terms of reference be-
tween the RCMP, and the Solicitor General who was insisting that aﬁ exgmina—
tion of the departmental relationship bétween.the RCMP and the Solicitor
General's Department should be included, | |

o

"The chief purpose of the amendment was to bring into
the survey the relationship, in the administrative
sense, between the R.,C.M. Police and the Headquarters
of the new Department."16 :

The Solicitor General's objective was essentially aimed at obtaining
the Force's recognition that the Deputy Minister of the Department should
"perform the functions ordinarily performed by a Deputy Minister in any de-
partment of the Government.” Such a relationship would have seen the Com-

missioner reporting to the Deputy Minister and not to the Minister, that is

with Assistant Deputy Minister status. The Minister indicated that direct
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comﬁunication between him?elf and theFCommissioner would still take place on
important matters at tﬁeir weekly meetings. He continued that he would like
to see the survey move ahead as quickly as possible and indicated the
Force's timetable of late 1967 or 1968 was inadequaﬁe.l7 Treasury Board‘al—< R
so indicated to the Deputy Solicitor General that it was in favour of having
the review go ahead focusing on the relationship'.18 |

The Force reacted by having its Legal Branch examine the questién of'

legal accountability to the Deputy Minister. Legal Branch's opinion was

that the Commissioner of the RCMP held specific powers given to him by Par-

liament under the‘Royal Canadian Mounted Police Act which neither the Min-
ister nor the Deputy Minister could exercise. However, the COmmissioner was
responsible to fhe Minister. The Deputy Minister, %hile having the same
power to direct as the Minister, was alSo‘respongiblerto the Ministérff9

The Suryey was undertaken by P.S. Ross Managemé§}MConsultants énd began
in February 1968, with final consultation with Senior‘Management taking
place in late February 1969, Terms éf reference for the survey centered on
the organization and functions of HQs, the Directorates, and Personnel Ad-
ministration. The scope of ‘the survey wés to include delegation, organiza-
tion of activities, communications and personnel systems. In respect-to the
telatioqship between the RCMP and the Solicitor General's Department, the
Consultants recommended that the role of the Deputy Minis;er should bé de-
fined as one "primarily concerned with policy advice to the Minister and
long range planning for the Department,” which in effect left the issue of
Departmental accountability clouded.20

The Consultants, in presenting their final report August 26, 1968, con-

sidered the need for reorganization to be pressing since the projected
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growth rakte of therForpe was SOZ:§Ver the next five years. Two sets of
,‘shorp'term and long term alternagives were presented to the Force. Thé
short term alternatives-wgfe: |
l. No substant1a1 change in the organizétion
2, The Commissioner's role should Chaﬁge.by delegaﬁ
’ ing more administrative decisions to the field
areas, leaving more time to deal with long range
policy issues, planning and external relations
They suggested the specific' areas of focus should be the Commissioner's
Office, a broad reorganization of the administrative functions, a reergan-
x{fkation and development of personnel functions, and the implementg:;:j of a
committee structure.2l Figure 12 depicts the various altérnatives.

The first long range alternative related to the organization of the op-
erationai responsibilities of the Force. The imporfance of this alternative
was that it would see the Commissioner's relationship to the Division Com—
manding Officers (CO) changed. Rather than reporting directly to the Com-
.missioner, the COs would report\to the Debuty1Comﬁissioner (Operations) ef-
fectively reducing the Commissioner's :span of control which the consultants
felt waslexcessive. This alternative would bave foﬁr brimary élements ré-
porting directly to the Commissioner: planﬁing, public relations, manage--

ment audit and a secretariat.22

The second alternative would see’fﬁe Force organized along funétional
lines, which would have required the development or identification of separ—
ate programs. This alternative was viewed as meshing with program budgeting
better than the current single program which was in plaéé. Three program

structures were suggested: National Police Services, Security and Intelli-

gence, and Law Enforcement. The Consultants note that these three areas

-
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werée already "managed, staffed and bndéeted; separately. The Operational
heads of the three nrograms wouldxgeport to the Commissioner giving him a
more manageable span of control and'freeing himrfor the strategic planning
and external relations role identified as lacking.23 | |

The tnnctional structure was strongly iecommended and felt tolbe‘super—
ior to‘theifirst»long term alternative which left the Deputy Cemmissioner
(Operations) with a large span of control similar to the Commissionef's cur—
rent snan of control. The ConeultantS\also urged the Force to undertake the
changes immediately as delay often reduced the chances of success.2é

Administrative problems were iyentified‘as restricted upward communica-
tiens, the lack of defined responsibilities for Planning Branch, fragmented
programs in the’personnel areas, and too much stress on the control pro-
cess. Delegation of increased administrative decisions was envisioned as
leaving the HQs role as onerof basically the management in the broad sense
of planning, coordination, control and innovation.25

The Personnel Administration Report dealt with a more micro analysis of
the 'A' Directorate Organization and Personnel functions. The thrust of the
recommendations in the report was that a number of fragmented functions
should be organized into related areas in either four or five Branehes.26
Five Branches are shown in Figure 13, and actually became the structure
after changes were made. -

It was evident from the Consultants letter to the Commissioner that
there was not total agreement over the recommendations,

| "We did have some misunderstanding concerning the

present organization of the Force and as a result of
this, we had some difficulty in communicating our



111

prepesals."27
épecific objections related to the recommendation regarding the line of com—
mand, which had the DiQisien COs reporting to the'Depqty Commissioner (6per-
ations) rather than the Commissioner. The Force's position was that such an
atrangement was unacceptable and tended toAimplyhthat the biviSion’Cds would
not have direct access to the Commissioner. At issue was that most broblems

coming to HQs were of an administrative rather than an operational nature

which would result in the Deputy Compissioner (Operatfons) becoming involved:

in administrative issues. A general statement by the Commissioner set the
tenor of the Force's view on the entire project,

"Although the Management Consultants have concluded
an extensive survey of the administration of the
Force, it now seems clear that they have no definite
appreciation of the manner in which it has to func-
tion under the control of the Minister and the Com-
missioner. Very little mention has been made of the
discipline, the requirement for rapid reaction to the
requests of the Minister, or the extent of the re-
sponsibility of certain senior officers."28

In Subsequent meetings, the Commissioner stated that  "he 1insists on
line command permitting direct access to the Commissioner's Office by COs,"

citing the quick reaction time that existed in the present structure. Sev-

eral other recommendations were treated in a similar manner. The Consult—".

ants emphasized the need for more strategic planning at the senior level and
the shifting of some decision making into the respective respoesibility
areas.29

A survey team made up of members of the Force examined the Consultants
report and made a number of recommendations which were approved by the Com-

missioner in July 1969. Implementation began in September, 1969. The prim-

ary results were a reorganization of 'A' Directorate as set out in Figure

«
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13. Tﬁe org;nizéfion structure and duties of 'A' Directorate prior to the
chaﬂge were depicted in Figure 9, which was essentially the same structure
as the Adjutant's Branch in 1937, Figure 4.30 ’
| The creation of the Solicitor-Ge;eral's Départment in 1966 had in ef-

fect made the RCMP a branch of tﬁe né& department. JThe primary issue that
arose was cont?oi of tﬁe Force through Deputy Minister of the Department. .
Since 1920, the Commissioner had been responsible directly to the Minister
of Justice, but the new structure implied the Commissioner wés.reépOnsibié
to the Deputy Minister, relegating him to the status of Assistant Deputy
Minister. |

Legal Branch's opinion wasvthat tﬁe Commissioner's responsibility to
the Minister could not be removed even though the Deputy Minister of the De-
partment could act with the same authority as the Minister. As qggieation
of Parliament, the Commissionér had béen given "certain duties,‘powéﬁs and
functions” which could not be removed by other genéraf statutory ﬁ?EQi—
sions. The Commissioner, under the RCMP Act, was responsible to the Min-
-ister as was the Députy‘Minisfer: In the RCMP's opinion, the Cohmissionér
held Deputy Minister status and the issue was no longér a bar to undertaking
the study. |

The Solicitor General's Department was pushing fdr the study with fhe
intent that it would recommend the Deputy Minister's control erg the Force,
but the recommendation was that the Depgty Minister should be responsible -
for policy advice to the Minister and long range planning for the Depart-

ment. The Solicitor General's Annual Report for 1972/73 indicated that the

above relationship had been formally accepted by 1973,
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"The three agencies that form the Ministry;..the Royal

Canadian Mounted Police - will retain full operational

control over their administrative functions and pro-

grams with the .Heads of Agencies continuing to report

directly to the Solicitor General.
‘The Deputy Solicitor General was left with the responsibility for the Min-
istry's four policy branches.

The P.S. Ross Study represented a broad approach to altering the basic

structure of the RCMP by recommending that the Force move toward a function-
~al structure based on three programs which would fit in with the estimates
structure. Problems identified by the study were the Commissioner's excess
span of control, the lack of delegation and a need for more strategic plan-

ning. Other less important problems were the fragmentation in the organiza-

tion of personnel functions, too much stress on the control process and re-—

stricted upward communications.

The Consultants recommended that the second short term alternative en—

tailing a restructuring of the ;dministrative and personnel areas should be
under taken immédiately. The second long range alternative, organizing the
Force along functional lines with three programs was recommended because it
would reduce the Commissioner's span of control and give Headquarters prim-
‘ Y
arily a planning, coordination and control role.
Strong disagreement emerged fromfthe Force over the long term recom-

mendations that would remove the direct access of the COs to the Commission-—
er,
“The Commissioner stated that the organization de-

scribed in Chart III would destroy his line command
with fiekd Divisions."32 .
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. Treasury Board officials and the Consultants both disagreed with the Com-

r

missioner and emphasized thehneed to reduce his span of controi; .Theréom—
missioner indicated that he did not see the span of éontrol as a problém.$3
Other éhortcominés of the report were cited as the lack of attention‘to
the need for discipline, the requirement for rapid response to inquirie§ by
the Minister and the importance of the responsibility of cértain senior of-
ficers. Whgt emerged was an acceptance of the second Shor; term recbmﬁenda—

tion, illustrated in Figure'lz, and a set of principles aimed at increased

decentralization and delegation and increased emphasis on personqellfunc—

-

tions.34

It was apparent from the Force's view (the Commissioner) that a func—

e

tional organizational structure was 1§f acceptable, as it seemed to‘chal—
lenge too many of traditional organizational characteristics of the Force,
such as, the line command to ;he Divisions, the é%le of some senior officers
and the Force's approach tqicoﬁtrol through discipline. While disciﬁline
was not specifiéally_referred to, the ConSultants poted that the Force was

PN

too control oriented and upward communications’weréirestricted.
Reéomﬁendations that focused on ther taskl structure, the
realignment of 'branches or the formation of new bf;nches werevaccepted,
while those that focused on the institutional aspects, such as command and
discipline, were rejected. The net impact of the study#was the reoganiéa—
tion of administrative and personnel functions into more specialized units
and a commitment to undertake increased delegafion and decentralization.
There was a gene€hl failure to recognize problems reléted to communica-
:

tions and discipline which manifested themselves in 1974, and a rejection of

the long term recommendations related to the{'organization's traditional

Y
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structures as illustrated By the Commissioner's remark,
"it now seems clear that they have no definite appre-
ciation of the manner in which it has to function
under the control of the Minister and the Commis-

sioner...or the extent of the responsibility of cer-
tain senior officers.”35\

13

In spite of management'snreluctance to alter elements that would affect
the command structure,'jﬁﬁortant changeg took place. A process of delega--
tion actually began which will be evideﬁt #n the Staffing and Personnel
Branch case study. The reorganization of 'A' Directofate brought together
relate nctions which had previously been fragmented and resulted in the
formation of new specialiéed administrative units, such as Organization and
Establishment Bganch3 and Classification and Compensation Branch. Basical-
ly, a structure had been esgablished which recognized and tQ a large extent,
was able /to deal with the major environmental issues " that continugd to

,g;erge and focus on the Force's task structuré.’

| The second major study, the Organization Review, began in 1977 and was
broken into three phases, Phase I included responses from.;he Divisions re-—
specting regionalization and suggestions as to whaﬁ diréctions the review
should take.

Responses from the Divisions were largely opposed to the idea of re-
gibnalization on the groundizit would create‘anothef level of bureaucr;cy
and ju{isdictional issues for the contract Divisions. Few organizational
probleﬁs were identified, but those identified, generally related to in-
creased delegation and decentralization of responsibilities .to the\Divisions
as important issues.

3

General agféement on the need to reorganize HQs before any broader re—
e .

organization of the Force occurred, emerged from the replies. The Commis-

1



sioner's span of control, 27 subordinates, was also considered to be the

major problem.36 Recommendations from Phase I included the following:

HQs and defined a number of specific areas which should be examined in Phase

III.

It was recommended that the Senior Executive Committee should be composed of
the Commissioner, the Deputy Commissigger (Criminal Operations), the Deputy

Commissioner (Admin), the Deputy Commissioner (Canadian Police Services),

the Chief Financial Officer, and thé Director General Security Service.

Phas%qfl of the Organization Review dealt primarily with he role of

The
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regionaiization should not be implemented

future anal&sis should address the Commissioner's span of

control

increased authority should be delegated to lower levels of

the organization with the attendant accountability and moni-

toring37

report recommended that HQ's role should be,

the development and coordination of policies and
programs

the monitoring and evaluation of programs
Divisions should operate éutonomOusly with the
COs accountable to the Commissioner or "his. del-

egate"™~

Headquarters should exercise line (Operationél)
control over the Divisions only when specifical-

ly authorized by the Commissioner

SEC should replace the Planning Board and the
Budget Committee, although a revised Budget Com—
mittee chaired by the Deputy Commissioner
(Admin) should deal with most financial mat-
ters. Matters where there were significant dif-

_ferences of opinion would be referred to the

Commissioner

1
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Several recommendations in respect to planning and auditing were made and’
the details were to be explored in Phase I11.38 o -

No recommendations in respect to the Commissioner's épan of control
were made other than to examine the matter in Phase I1I1; however, a number __ ,
of aspects which affected the Commissioner's role dfdremerge in Phase II.
The Divisions were to be increagingly autonomous and were to be responsible
to the Commissioner, through the functional Deputy Commissioner.39

The focus of Phase III was an examination of specific processes in HQs,

-  the Commissioner's span of control

- the role of the Deputy Commissioners

- the role of the COs and their. account-
ability to HQs and the Commissjioner ™ :

- the role of Senior Executive Committee-.

- an examiq&fion of the Audit and Planning
functions -

The Commissioner's span of control which had been one of the main con-
cerns in Phase II was examined in detail in Phase III. Reporting to the
Commissioner were 27 subordinates, which was considered excessive for effec—
tive management. Two alternative B§structures were proposed; one was to
create two additional Deputy Commissioners and have the Division COs report
to them, feducing the Commissioner's span of control to 12. -The second al-

ternative was to have a number of non-operational functions report to the

Déb%&y Commissioner (Admin) reducing the span of control to 21.41
There were different views on the need to reduce the Commissioner's -

span of control. The previous Commiésiogér had felt that he was not well

informed of what was going on in the Division, while the current Commission-

er, did "not feel the large span of control presents a particular management

problem, "42 » S
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It was also recommended that a position of Chief Financial Officer sep-

arate from 'S' Directorate be created, because it was felt that the Deputy -

Commissioner (Admin), who was considered the Chief Financial Officer, could

not 3}erciée the financial accountability necessary along with his other ad-

% .
ministrative functions. It was also recommended that the Senior Executive

Committee should be responsible for the Force's strétegic plans, development
- of alternatives, statements of policy and the acfivity structure of the
Force.43
Phase III was bresented to Planning Board in September 1978. The fol-

lowing procedural and organizational changes were approved by the Commis-
sioner on October 25, 1978 which made the Senior Executive Committee re-
sponsible for:

- planning

- policy

= - budget

- audit and program evaluation reviews
A Director's Policy Co-ordinating Committee was also approved to support ﬁhe

Senior Executive Committee.44

-

The major impact of the Organization Review was the formation of the
Senior Executive Committee to replace the Planning Board which had become

too cumbersome and the delegation of increased responsibilities to the Dep-

uty Commissioner (Operations) and the Deputy Commissioner (Admin). The only

other signficiant result was the recommendation that the Force should have a

Chief Financial Officer; in line with recommendations by the Auditor General

and the original recommendation of the Glassco Commission. Other changes

that occurred related to the planning and auditing functions. They amounted

[
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tol new terms of reference, formalizing their responsibilities which are
discussed in the following sections.

In fact, no significant Ehanges to the task structure of the Force oc-
curred as a result of the Organization Review, The net impact wasjincreased
formarization of the roles and functions of the Branches that had been exam-
ined. Recommendations in respect to the Commissioner's span of controi re-
‘sulted in the Deputy Commissioner (Admin) and Deputy Commissioner (Opera-
tions) being the normal line of communications between the Divisions and the
Commissioner; however, the Division COs could still go directly to the Com-
missioner on ‘important issues. That, incidently, had been one of the recom-
mendations of the P.S: Ross Study in 1968, along with the recommendation

that the Chief Financial Officer should report to the departmental head.

Planning Branch

Planning Branch was initially formed in 1960 as e special projects unit
to undertake specific research projects author%ged by the Commissioner. The
first ectual involvement in a formal planning process came in 1968 when the
Branch took over the responsibility of developiog the program activity
structure as part of PPBS.45 An officiai in the Auditor General's bepart-
ment, who was familiar with the introduction of PPBS in the RCMP described
the events,

"A lot of departments had trouble reacting to Glassco's
recommendations in respect to planning; what did it mean
in practical terms? At the same time, PPBS emerged out
of the U.S. Defence Department and there was a feeling
in Govermment that they might bring these two initia-
tives together. So there was a need for planning and
budgeting units and there was a cry for people who could
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drive these/programé\;zto place. It was'really the OIC
Planning Branch who alized Fhat there had to be an
initiative if the RCMP. was going to implement PPBS, so
the Force went to the BMCS. The role was to help
Planning Branch make the transition frogm a study
oriented unit to a strategic planning unit.”

On February 24, 1969, the Deputy Commissioner (Admin) requested the Bu-
reau of Manageﬁent Consultants Service (BMCS) to conduct a study of the
Force's planning needs. This was ih direct response to the Director of
Personnel's correspondence of September 18, 1567?\Eo the Deputy Commissioner
(Admiﬁ) outlining the problems being encoustered in the Adjutant's Branch in
respect to the introduction of PPBS. The primary recommendation of the BMCS
study was the need for a central planning organization and new terms of ref-—j
erence. A centralized planning approach was to include a Planniﬁg Board
composed of Senior Management and‘a Planning Secretariat consisting of two
sections: Planning and Management Services.46 The recommendations were
formally approved by the Commissioner in August, 1969.47

The P.S. Ross Study in August 1968, had also made a similar recommenda-
tion regafding a centralized planning.unit reporting directly to the‘Commis—
sioner, although the BMCS Study dealt more with the actual planning process
than did the Rosé Study.48 -

The role of Planning Board as the ultimate decision making body was to:

- state and ratify the objectives of the
Force

- suggest atlernative strategic objectives
for research

- ratify strategic‘plans’

- ratify the program activity structure of
the Force
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Within the Secretariét, Planning Section was respoﬁéible for: reviewing andf
clarifying the Force's objectives, reviewing and developing the activity
structure, conducting analysis of alternative étrategies, performance mea-
surement and monitoring of goai achievement. Management Service Section was
to‘be'responsible for providing a comprehensive range of management ser—
vices. Included in the new mandate for Planning Branch was the respons-
ibility for coordiﬂagigg/gnd developing the "Objectives and Goals" as part
of the Program Forecast for the 1971/72 Program Forecasts.%?

One of the recommendations of the BMCS Study was that Planning Branch
should be made up of qualified personnel. As a result, more empﬁasis was
placed on formal education with backgrouﬁd in management fields, economics,
commerce, statistics and engineerinngO

The early 1970s represented a period of research and development in
"Policies, Objectives and Goals"” and the progr;m activity structure. In
spite of the reorganization and the recognition of the importance of strate-—
gic planning, major problems in the planning process ;ere identified. These
were a lack of coordination Etheen the planning and the budgeting cycle, a
lack of an effective moniforing system, unrealistic operational goals, pro-—
gram activity structure organizationall§ determined rather than functionally
determined, and a lack of policy direction from Headquarters.51

In an attempt to improve the situation, Planning Branch was reoganized
again in late 1974 and became Planning and Research Branch with an énhanced
coordinating role. That structure, however, was short lived when it was re-
ported théf‘the‘only improvement was in the coordinating role. A number of

minor statistical and operational research functions which had been trans-
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"

ferred to Planning Branch in 1969 were also returned to their original areas
in '¢' Directorate. 1In 1976, the Management Service gunctioh was also éoved

4

out of Planning Branch because its duties were to conduct specific research:

projects which were not part of the plahningngyocess.sz

Yok

I

When Phase III of the Organization Reviéw was carried out in 1978 by
\ ‘
. , b -~
the Force, it concluded that the "essential ingredients for effective policy

and planning-development” existed but that there was a lack of cohesive-

ness. What it concluded was that greater leadership from Headquarters was

7

<

required.

One of the major considerations in the repoft on planning was the
placement of program evaluation. The recomméndation was that 1t was related
to planning and not an audit function; on the basis that program evaluation
results should feedback into the planning process and play a determining
role as to the value of specific programs. This organizational'gtructure‘
and.approach to p1anning was approved by the Commissioner on chg%er 25,
1978.53

Program evaluation emerged as a concern when Treasury Board issued
guidelines on September 30, 1977, that'degartments "will pFriodically review
Epeig,programs to evaluate their effectiveness in respect to meeting depart-
mental objectiQes and the efficiency with which they are being admini-
strated.” Thé terms of reference for the Performance Evaluation Section

4

were to review all programs every three to five years.5

-

The OCG's IMPAC survey of the Force in late 1978 and early 1979 judged

the RCMP's management practices and controls to be good. It noted that,
where there were deficiencies, plans were already in the process of being

developed to correct them. Specific problems identified were: a need to



123

review and revise the Force's "Policies, Objectives and Goals"” to refleet

current issues,‘slow progress in ggglementing program evaluation and the

need to improve the qualifications of audit personnel. As a result, the

Force entered in an IMPAC—-Action Plan with the OCG in July 1979 to improve

the planning process and to speed up the implementation of program evalua-

tion.si

During 1971 the Solicitor General's Department began requesting the
RCMP's Program Forecast prior to submission to Treasury Board. The aim was

to increase research and analysis of law enforcement programs within the de-

b

partment. The extent of contact and coordination is not ev;dentl Some cor-
respondence suggested that there may have been some tension between Planﬁing
Branch and the Solicitor General's planning group, which may in part‘have
been a carry over from the dispute éverrthe legal stat;s of fhe Commissioner
in relation to the Depqty Minister.56

A S/Sgt. familiar with tﬁe role of Planning Branch commented on its

liaison activities with the Solicitor General's Department,

"Our dealings with the Solicitor General's Department

- is limited to the development of the 'strategic over-—
view' on an annual basis, although there are a number
of specific working groups in other areas. The tend-
ency is toward liaising with the Department on speci-
fic issues or projects but there-is no established
relationship. 1In respect to the 'strategic overviéw{\
the OIC of the section and an NCO represent-~ the
Force. The question of liaison is of concern .to the
Commissioner and he has made an effort to control the

~amount of external contact when it relates 'to pol-
icy.” '

The transition of Planning Branch from an ad hoc special projects unit

to a formal planning unit responsiblé for planning, research and program
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evaluation was a result of issues initially generated by the Glassco Commis-
.

sion in 1963 and the implementation of PPBS by Treasury Board in 1966. As

- -

a result, Planning Branch became involved in PPBS and the more strategic
issues of the Force. Early problems in implementing PPBS resulted in the .-
study by the Bureau of Management Consultants Sefblces. Recommendations

from the BMCS and the P.S..Ross-Studies resulted in the formation of Plan—

ning Board to direct the planning effort.

Much of the effort was directed at developing "Policies, Objectives and
Goals,"” program monitoring systems and the program activity structures which
were part of PPBS. However, PPBS did not live up to all its expectations

Y e d
and was gradually replaced by the "Strategic Plan” and program evaluation
techniques. Planning Branch accordingly became Planning and Evaluation
Branch.
A Sgt. who had been in Planning Branch summed up the issues,
i

"Planning has never been particularly effective, the

problem has been tying planning to the activity

structure in a meaningful way. Our planning is re-

source planning aimed at getting more resources, al-

though we've tried to develop manhour systems to ac-

count for the activities. Progress is being made but

it's slow.”

The development of Planning Branch into a specialized branch respons-
ible to the Commissioner was in response to the demand for better financial
and management control from the Glassco Commission. There was little indic-
ation that Senior Management had much commitment to the concept of strategic
planning as the following comment by the Commissioner suggests,

"We've got to watch that we don't suddenly become an

organization that's great on research and short on
results.”"57
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The Official from the Auditor General's Departmeht commented further an
management's commitment,

"Their reaction was more, Treasury Board wants this;
therefore, as a department we've got to react to it.
I don't think there was as strong a commitment as one
would have liked; however, that wasn't unique to the
RCMP, that's probably how most departments approached
it.” '

The continuous reorganization and redefining of the terms of reference
for Planning Branch, suggests there was a fairly_ serious search for an or-
ganlzational solution to the problem of planning; however, it also suggests:
there was some confusion in exactly how to implement the planning process.

. S
The reorganization of the Branch in 1974, is an example of a structural ap-

proach to problems which was acknowledged a short time later as resulting in

no improvements. The problems, rather than being structural, were continu-

ally shifting methodology and a lack of expertise, although there,was,recog—‘.~'//

nition that qualified people were required.

Audit Branch
The first formal audit process, controlled directly by Headquarters;
began in 1954 with the formation of the Inspection Team, whose respons-
ibility was primarily a compliance audit which focused on,
- financial accuracy
- interpretation of HQ policy by the Division
- uniformity of policy application’

Initially the Inspection' Team was headed by a Deputy Commissioner until

April 1961 when a Chief Superintendent was put in charge. Later in Septem-

ber 1965, the position was elevated to an Assistant Commissioner giving some

indication of importance attached to the inspections.58
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In October 1968, the CIC of Estimates and Financial Branch of }S' Diréc
torate recommended thét an Operaﬁional Aﬁdit be iﬁcorpOrﬁtgd 1ntq the
Inspection Team. The coﬁbepe\gf an Operational Auditvhad been'defined by
the Glassco Commission as an 1n%ependent internal appraisal of theqdépéft—‘
ment's activitiesain'relation to accéunting, fipancial'aﬁd cher operationS«,
as part of a management control systém.59 Inrsubsequent correspondence em-—

- phasizing the need for an operation audit, the OIC noted the_role of Treas-.

ury Board,

"Treasury Board have been very active in establishing
or having established in each Department ... an Oper-—
ational or Management Review Unit.”

The Force accepted the concept 1in principle; however, it was not opera-
tionalized until November 1970 when the Inspection Team was renamed the Man-
agement Analysis Unit with the responsibility for,

1

"reviewiﬁg, analysing and evaluating the administra-
tive "and operational allocation and control of re-
sources 1In order to advise the Commissioner and Divi-
sion COs where these resources are being used effec-
tively and efficiently in relation to the achievement
of the stated objectives of the Force."6l
While the need to restructure the Inspection Team had been discussed
for some time, the deciding factors were articulated as: the need to assure
government that the Force's resources were being used effectively and effi-
clently, the growth of the Forcé and "the development of managemeht‘analysis
techniques.” This was also linked to the process of delegating financial
control to the departments which would require increased departmental ae-
countability.62 The Commissioner rationalized the need for an audit func-

tion as related to the Force's-international image as an effective organiza-

tion,
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"The level of effectiveness of the Force is amongst:
the highest in the World, and this must not be al-
lowed to deteriorate.”

— By 1973, there was still some confusion as to wherefii;;\operational

Y

audit function should be located and its exact role; evenxthough the Ross
‘Study had recommended that Management Audit should report directly to the
Commissioner and should be reépongible for the evaluation of ‘the organiza-
tion's "structure, its basic policies,.its administrative gontrols and its
system of internal communications."64 On September 18, 1973,>the 0IC of
Management Audit Unit discussed the matter at an executive meeting with the
intentién of getting some of Senior Management's views, and a consensus as
to what role the Management Audit Unit should be assuming. There was gen-—
eral approval for the principles outlined in the "Treasury Board Concept

Paper On Operational Auditing,” in which operational audits were defined as

"a systematic independent appraisal activity within an ofganization for a
review of the entire departmental opérations as a service to management."65
Senior management was clearly not satisfied with the réle and approach
;;\the Management Analysis Unit had been taking. The OIC Management Analy-
sis Unit countered by making the distinction between effeétiveness auditing
and compliance inspections, a distinction he said, was not well understood
by management. Senior‘Management<agreed to consider the question of func-
tional independence.and a broader approach to auditing. Op October 4, 1973,

Management Audit Unit was renamed the Operational Audit Unit with the terms

of reference defined as being,
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" “responsible to the Commissioner for conducting sys—

‘tematic, independent reviews and appraisals (Opera-

tional Audit) of each Division and Headquarters Di-

rectorates and independent branches,”66
In l974, financial audits were combined with the managerial control
auaits. The consolidation of“the two audit functions was a result of the
Financial Management and Control é&udy, carried out by the Auditor General
in 1974, which recommended that audit functions should be expanded and re-
sponsible to a senior management audit committee.67 A Planning Board meet-
ing on the February 26, 1976, approved the transfer of 'S' Directorate Fin-
ancial Audit Unit to Org;nizational Analysis Qnit effective April 1, 1976.
It was to be called Financial Audit Section. The formatiﬁn of.an Aﬁdit Com—
mittee composed of the three Deputy Commissioners and the Directof Gener;l
was also appro?ed. A collegiai decision making process seemed to exist in
Planning Board, as all participants noted their viewé and agfeement or dis-
agreement on matters discussed.b8

Phase III of the Organization Review carried out in 1978 examinéd the
audit function and found that there were 15 diffgrent types of audits‘being
carried out, ranging from financial audits to operational and administrative
audi;s of the Divisions. A second observation was the fragmentation of
audit results because reports were structured under the five elements of
management: planning, organizing, resource allocation, directing, and con—
trolling. Previous reports had been by function and tended to give a more
comprehensive review of the area being audited. The major recommendations

from the review were that:

1. The Audit Committee should continue
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2. Only two levels of audit should exist:

(a) HQ audits of Divisions,
(b) Division audits of Sub/Dlvisions

3. Other audits should be termed "managerial re-
views"” and may be carried out by COs and Direc-—

torate Headsb69

The above recommendations were approved by the Commissioner on October 25,

1978.70

The development of internal auditing is clearly related to the Glassco
Commission and pressures from the Ceﬁtral Agencies to expand the scope of
audits from compliance audits to audits of efficiency and effectiveness. As
a result, the Inspection Team was transformed during’ the 1970s into a com-
prehensive audit unit consolidating the various types of audits that existed
~ prior to 1978.

One of the major problems in audit is still linked to the role of the
Inspection Team. An Officer familiar with the operations of Audit Branch
said,

"I think it's still the idea of breaking away from

the concept of the Inspection Team; the Commissioner

and senior management expecting audit will be able to

look at everything and every place...a year and a

half ago he reluctantly agreed to a three year

cycle.”
Generally, Senior Management did not seem to gfasp the concept of auditing
and the role it shauld play in the organization even though it was stated in
the terms of reference. Structurall&, the consolidation of the audit func-
tions complemented the divisionalized structure of the Force by standard-

. ,

izing and formalizing the centralized control process, theoretically redu-

~

cing the need for direct supervision as a control mechanism.
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Staffing and Personnel Branch

Staffing Branch ;as reorganized in 1969, a; a direct result of the
P.S. Ross Study, bringing together a,numﬁer of fragmentgd staffingrrgsponsi—
bilities which had previously been divided among the Adjutants Branch,
Training Branchvand Staffing Branch as illustrated in Figure 9. The Ross.
Study had described Staffing Branch as "highly centralized” and virtually
unchanged since it was first organized in 1944.71 |

Priqr to the Ross Study, howevér; a review of the staffing function had
beeﬁ done by Dr. W.R.N. Blair from the University of Alberta in 1967, his
conclusion, like the Ross Study, was that the Bfanch requiFed a thorough re-

i

organization. He cited a fragmentation of programs, a lack of any special
- H

criteria for the selection of Personnel Officers, a lack of job analysis of

posiﬁions which made career planning impossible and a lack of research into
fugure personnel requirements. The Force took né 3ctioﬁras a result of
Blair's report, pending the completion of the Ross Study primarily because
it disagreed with some of the criticisms.’2 |
- The Ross Study essentially agreed that significant changes should take

place. In addition to a reorganization, it recommended that increased dele-
gation of staffing responsibilities to the Divisions should take place and
that the following programs needed to be developed,

- manpower planning

- performance appraisals

- job analysis
- personnel research’3

In response to the criticism by the two studies, a number of internal

studies and policy reviews were undertaken during the 1970s. The major

!

/ .
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~changes that followed focused on the delegation of increased responsibili-
ties to the Divisions; and the developmené and formalization of s«s8taffing
policies. The first fo;mal decentralization of responsibilities took place
April 1, 1972, when the authority to approve the suitability of applicants
was delegated to the Division COs.74

In 1972, étaffing Branch undertook to develop a system of transfer
planning that would attempt to plan for the eventual replacement of person-
nel through a program called succession planning. The objectives and advan-
tages of the program were described as follows,

"Perhaps the most signficant benefit of succession

planning, is that by taking cognizance of planned job

changes in career development of the individual and/

or structural changes in the organization, it pro-

vides for early identification of manpower imbalances
in terms of numbers, andfor skills and consequently,

lead time to train members where possible, recruit

where necessary and provide for planned placement in-
event of surpluses.”’5

s +

Initially the system involved divisions sending "succession lists™ of
planned transfers to HQs for review, but it resulted in an immense amount of
paperwork. An officer who had been in Staffing and Personnel Branch de-

scribed the system thus, )

;

"Succession planning tried to preplan every transfer

but it failed because each division had a different

system and when the lists arrived in HQs there wasn't

enough staff to process them. What finished the sys-

tem though, was when members started to have 'a choice e
on transfers because it depended on arbitrary deci-

sions. Once that wasn't possible, succession plan-

ning became virtually impossible.”

Development and revision of Succession Planning as a system continued

into the 1980s, and has resulted in transfer policy, in the Administration
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Manual, goiﬁg from eight pages in 1970 which set out the activities and re-
sponsibilities of Staffing Branch operations to a comprehensive manﬁal two
inches thick in 1980. The new manual sets out transfer policy, procedures,
position rgquirements, duty and location codes in a comprehensive manner as
part of the sutcession planning process.

A study of bidding systems was also done in 1974, but the study con-
éluded that such a system of transfers would be chaotic, citing a "lack of
efficiency and time loss in_actually filling"” positions as the main draw-
backs. In additio;, the study concluded that management would be deprived
"of its prerogative to manage .by transferring those who, in its considered
opin%nn, were the best people for a particular job."76 The Force's view was
an affirmation of the existing system,

"The sfudy...showed that the Force is as progressive
as most other organizations in the area of staf-
fing."77 :

Promotion policy.underwent a similar process of formégization and dele-
’gétion as did transfer policy. The first suggestion of delegating promotidn
authority to the Divisions came in 1966, but no action was taken until
- January, 1976, when the Director of Personnei wrote to the Deputy Commis-

sioner (Admin) advising that the promotion process was beginning to entail
an extreﬁely heavy workioad, sometimes involving the review of up to 400 in-
dividual personnel files. 1In the majority of cases the recommendations of

the Division COs were followed anyway. The Director of Personnel conse-

quently recommended the decentralization of the promotions and the formation

of Division Transfer/Promotion Boards. The proposal was approved by the

Commissioner as.of January 20, 1976, but was limited to the promotion of
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Constables and Corporals. Later, iﬁ July 1976, all promotions withiq the
'NCO ranks were delegated to the‘COs and the Division Transfer/Promotion
Boards. The Commissioner remained the authorizing authority(until July 1976
when he delegated thét authority to the COs so he cquld act as the final
level in the grievance process.’8

The major formalization of tfansfef/promotion policy occurred in 1975
when it was recommended by the OIC Staffing Branch that poliéy should in-
clude a clear statement of the objectives of the system. Suggested objec-
tives, to be included in the statement, were that transfers shouldtﬁéet the
needs of the Force and be progressive, while taking into consideration the
expectations of the individual, and prior consultation, before transfers
were ordered. Merit, demonstratea ability and leadership qualities were
suggested as the criteria for promotions. The recommendations were incor-
porated’into policy in February 1975. They represented a bold initiative
considéring how arbitrary the system had been ;reviously.79. |

Policies&that related to service guidelines for promotions to the vari-
ous ranks, consideration of previous police experience and university train-
ing in respect to meeting the service guidelines for promotion, and the de-
velopmeﬁt of dual staffing designed to provide Civilian Members with in-
creased career opportunities, were also under constant review and amend-
ment .80

Recruiting policy also underwent major changes during the 1970s, which
incluyded the recruitment of women and married men for the first time in the

history of the RCMP. The Chéiﬁjs came about as a result of a severe shor-
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tage of applicants during 1974, and pressure from the government to hire

women 1in keeping with the Royal Cémmission on the Status of Women in 1970.8!
With the recruitment of womeé, recruiting standards for men were being
increasingly questioned; In December 1974, the Bureau of Mﬁnagemeﬁt Consul~
tants reviéwéd the recruiting procedures of thé Force and suggested a system
of weighted selection standards. After being studied by the Force, approval
4 waé given to implem;nt the "Weighted Selecti9h Standards” or the WSS, in
1976. The system résulted in the elimination of arbitféf&rmaximum age and
minimum height standards. Under the system, a list of qualities were given
points and the highest scoring applicants were recruited.82
Performance evaluation systems underwent a si@ilar transition. The
first project began in April 1971, and on January 1, 1975, the standard Per-
formance Rating and Review Report (A-26) was replaced by a Performance Eval-
uatioh and Review Report (PERR) for Senior NCOs. The objectives of the re-
view were described in an Administration Bulletin as necessary to develob a
system that would provide accurate inforﬁation about members performance in
a manner that standardized the information "so that realistic persdnnel ad-
minisérative decisions...can be carried out."§3
A new Performance and Evaluation Profile (PEP) for Constables and Cor-
porals was introduced in July 1978. The developme;t of this new report be~
gan in 1973, using a rating technique called "forced choice.” The forced

—-chotee technique consists of four descriptions which describe the member's

performance against a number of job related questions. In it, the rater
does not know which description results in the highest rating and is, there-

fore, forced to rate the member solely on the basis of which description
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'most accurately describes the level of performance. The ratee is ultimately
provided with a statement comparing his level of performance in a particular
occupational group with all others in the same group.84

The old Performance Rating and Review Report was largely a behavioural
assessment with four of eight qﬁalities relating to the -Force's value sys-—
tem. The characteristics were:

- appearance, bearing and personal grooming
- discipline -
- conduct and deportment -
- loyalty
In 1968, the Administration Manual instructions defined the following points

to consider in assessing loyalty,

- "Does the member oppose anything which might damage
the Force or its reputation?

- Does the member refuse to bring discredit upon the
Force by his action and words?

- How far does the member place the welfare of the-
Force ahead of other considerations?"85

The above gives some 1idea of how members of the Force were

evaluated and what was expected of them if they expected to get ahead in the

A organization., The later .appraisal forms were more serious‘about identifying
work related pefformance characteristics. ' o
A High Potential Development Program wasialso incorporated into per-
formance appraisals in August 1975. It was designed to identify and provide
members with above average performance, exposure to an increasing variety of
duties and responsibilities. The program, virtually from the start,‘met
with resistance from the Division Staffing Officers. Most of the problems

centered around the vagueness of the program and the inability of the Divi-
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sions to provide the kinds of opportunities necessary to make the ,program
function,86 4

No significant ‘organizational changes have occurred in the staffing
function since 1968 when the‘ reorganization ‘brought together previously
fragmented staffing relatedjactivities‘in one specialized Branch. Although,

in 1975, the‘Branch was renamed Staffing and Personnel Branch and some re- -

alignment of activities internally did take place.87

Since 1968, the staffing function has undergone extensive review and
delegation of some of its responsibilities to the Divisions. The net impact
has been the massive formalization of staffing related functions; a ‘process
that has occurred generally throughout the Force during the 1970s. The Ad-
ministration Manual was a single volume in 1968, today it is a set of ten
volumes. The Officer who had been in Staffing and Personnel Branch com
mented on the impact of formalization on the staffing process,

"Formalization has benefited the individual by defin-—
ing the rules but at the same time it has emasculated
the power of staffing because decisions about human
resources are made by boards, and board decisions are
not consistent. The power of the OIC Staffing is

thus limited by an elaborate system of policies and
procedures.”

Transfer policy underwent the most éignificant change with the intro-
duction of Succession Planning. Elaborate and formalized procedures were

¥

developed which required the Divisions to develop succession lists for all
positions and forward them to Headquarters for review. Succession Planning,

as the OILC Manpower Planning Section noted, was intended to solve most of

the Force's staffing problems by addressing the majority of the criticisms
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in the Blair and Ross reports in respect to career planning. By late 1979,
it was evident that Succession Planning was not living up to expectations, a
view the Director of Personﬁelvexpressed in 1972,

"succession lists are. visualiééd as the answer to

many, if not most, of our manpower planning pro-
blems. I do not share this view."88

In 1980, a majorareview of the program began.,
The performance abpraisal systeﬁs were also under continuoué examina-
tion and review between April 1971 and July 1978. :The changes resulted in a
highly /formaliZed system which has‘ attempted to standardize ratings and
elimina;e poteﬁtial bias. Ratings>have become much more job related, moving
away from the behavioural orientation of the A-26 which emphasized conduct
and loyalty, and paid little attention to actual job performance. Promotibnv
policy which is closely linked to the appraisal system is gradually replac-
ing seniority with merit as the basis of promotion; however, service guide-
lines still continue to be part of the system. The standardization of pro-
motion criteria and the definition of merit between Divisions also rémains
something of an enigma, even today.
- Recruiting policy has become more liberal with the recruitment of women
and mar%ied men. These changes represented a major departure from the
Force's previous tradition of recruiting only single young men. The change

occurred as a result of a recruiting squeeze in 1974 and pressure from the

Government to have a high profile organization respond to the Royal Commis-

sion on the Status of Women.
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Office of the Chief FinanciaL-egficer

~ _Prior to the Glassco Commission Report in 1962?\¥Q¢‘Force had already -

undertaken a reorganization of its financial management system as a result

of the Cameron Survey in 1954, The essential changes at that time had been

the delegation of increased financial authority to the Division COs and the

organization of the Estimates and Financial Branch in 'S' Directorate as a

.

central point of financial control.

-

After the Glassco Commission reported, the Force became one af the

first departments to begin a process of delegation and %o examine systems

related to financial planning, internal auditing, and:financial control sys—
tems.89 According to one Senior Financial Officer who was interviewed, the
Glassco Commission began a process of evolution marked by the increased del-
egation of responsibility to the departments in the spirit of “let the man-

agers manage.  He said,

"We did that, we embarked on a pattern of delegation
but there was a failure to manage properly, as a re-
sult we had problems in the operational areas. - We
didn't have systems in place to review and monitor
policy. On the corporate (financial) side there has
been continued delegation to the COs and Senior Fin-
ancial people in the Division. I would say though,
we have entered a period where increased delegation
has ended.”

In 1966, the Deputy Commissioner (Admin)vrecommended that Est%matés and
Financiél Branch be separated from 'S' Directorate and that a Budget Commit-
tee be formed. He'fel; that the Force was badly out of step with the basic
concept of indepéndent financial operations and accountability to the De-
partment Head, és recommended by the Glassco Commission. In fact, the Chief
Financial Officer of the Force, the OIC Estimates and Financial Section, was

two levels below the Commissioner,?0



139

No action was taken on the recommendation as it was felt that Treasury
Board would not' allow the separation of the finance and supply fﬁnctions.
It was suggested that the OIC Estimates and Financial Branch report directl&
to the Deputy Commissioner (Admin) or the Commissionér on finaﬁcial matﬁérs,
and to the Directbr of Service and Supply on services and supply matters.
The Commissioner approved the suggested chain of command and the formation

of the Budget Committee on April 1, 1966. The prime function of the Budget

A )

Committee was to do a program review of establishment requirements and fin-
ancial allocations. That structure remained in place until the Office of
the Chief Financial Officer was organized in 1979.91

In spite of the changes that had occurred following the Cameron tudy'

and in 1966, the Chief Treasury'Officer, an Officér of the '‘Comptroller of
the Treasury, continued to carry out functions relating to,

- accounting control systems, and departmental ap-—
propriations '

- audit of departmental contracts and service ac-
counts
“\

- auditing revenues collected by fhg\{gffe

- RCMP pay and pension92

In March 1969, the Government Organization Act transferred the govern—

ment accounts to the Department of Services and Supply and amendments to the

Financial Administration Act transferred‘the pre—audit and commitment con-—

trol functions of the Comptroller of the Treasury Office to the depart-
ments. The premise of the transfer was that pre-audit was an integral part
of the departmental management responsibility which also came out of the

Glassco Commission.93 The key difference according to the Senior Financial
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Officer was that "the Force was now responsible for Sections 25, 26 and 27

of the Financial Administration Act,” which .had previously been the

responsibility of the Chief Treasury Officer.

No strdctural changes to g Directorate were considered until Phase
ITI of the Organization Review which fecomménded that the.Chief Departmental
Financial Officer should be responsible directly to the Head of the Depart-
ment. The Deputy Commissioner (Admin) was in iheory the Chief Fimancial Of-
ficer for the Force, but in practice he was too far rempved from the day-
to-day financial activities and burdened witﬁ other administrative duties.to
meet the criteria set out by the Auditor General for an independent‘departF
mental financial officer.94 |

In early 1979, Treasury Board's approval was sought to reorganize 'S'
Directorate in order to "strengthen the financial management and control,
aﬁd accountability” mechanisms»within the Force.95 According to the Senior

Financial Officer, it resulted in more financial gutonomy,

“We have more autonomy and financial authority but
also a lot more accountability to Government.”

The rationale for the reorganization was stated as being based on the
need for improved fiﬁancial management and control throughout government
which had been stressed by the Force's immediate environment. Successive
re-organizations during the preceding years which had increased the ddties
of the Deputy Commissioner (Admin) in the area of personnel, finance, offi-

cial languages, management services and information services were also cited

as rationale for a restructuring of the financial and supply areas. Ap~ -

proval for the reorganization of 'S' Directorate and the creation of the

Financial Management Directorate was given by Treasury Board on May 1,
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-1979.96
Strﬁcturally;‘the Officevbf the Cﬁlef Financial Officerwwas organized--

into two Directorates: Budgeting and Accounting Systems, and Financial Con-
frol and Authorities. Accountability for financial matters was now directly
to the Commissioner through the Chief Financial Of ficer who also became part
of~the Senior Executive Committee. The duties related to'the overail finan-
cial managemént and control of the RCMP and liaison with the‘Central Agen-—
cies. As a result of thg organization of the Office of the Chief Financial
Officer, 'S' Directorate was restr;ctured but remained under the Deputy Com—-
missioner (Admin) and not as had been initially sugges;ed'underlthe Chief

Financial Officer.97

As with many of the precediné changes they had their origins initially
in the Glassco Commission and changes that came out of the Auditor General's
- dispute with the Government. The impact of these pressures were confirmed
by the Senior Financial Officer as the priﬁary impetus for chgnge, but he
also commented,

"the overwhelming pressure of two responsibilities
created a necessity for organizational change in or-
der to get the job done. In fact, we had been re-

porting directly to the Commissioner in an ad hoc way
‘before the change.”

Classification
Classification originated in the Public Service and had been carried

out to facilitate the introduction of collective bargaining. Prior to 1966,
well over 2,000 job titles or grades existed in the Public Service, so it

was necessary to reduce the number of categories to something that would be
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manageable in the collective bargaining process.98

Following the relative success of classif%cation in the Public Service,
Treasury Board directed the Force in October 1967, to undertake the immedi-
ate development and implementation of a classification system. The essence
of Treasury Board's le£ter, according to the OIC Classification Section, was
that if the Force doesn't do it, "the Bureau of Classification Revision will
do it for us.”99 The Force was thus in the position of having to undertake
classification if it wanted to have any iﬁput into the process. 1t respond-
ed by creating an Officer's position in August 1968, and began researching
classification methodology.100

The intent of classification was to establish a basis for compensation
of similar work within and between organizations. In addition, classifica;
tion was intended to assist in the staffing and training processes by defin-
ing the tasksrof positions and the requirements necessary to carry out those
tasks.1l0l  The essence of classification then, became the development of
standards against which jobs would be compared and ultimately classified.

Prior to 1966, estaBlishment ratios were controlled by the number of
person years in each rank and were related primarily to a span of control of
four to one.l02 Many of the problems that emerged later, in respect to
classification, related to the question of rank and establishment control.

By early 1970, the development of classification gtandards began in
earnest in three areas with Treasury Board providing the expertise: Admini-

“ .
stration, Law Enforcement and Special Services. Discussions with Treasury

Board on the first Administrative Standards took place early in 1971. Al-
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though acceptable to Treasury Board, implementation was not authorized pend-
ing the completion of standards for the Law Enforcement and Security Service
areas, In June 1972, the Law Enforcement Standard was rejected by Treasury
Board and restructuring took until January 1973. At that time, the Force
suggested partially implementing the Administration and Law Enforcement
standards but Treasury Boarergain rejected that suggestion and insisted
that comprehensive standards covering all positions should be approved be-
fore implgmentation.103

During an interview, one Treasury Board Official who had been involved
in the RCMP's classification since 1972, said the Force had built the stand-
ard around comparisons of .only large police forces in Canada and Treasury
Board had wanted to take a more of a "middle of the road approach and use
some smaller police forces in the match.”

Both Treasury Board and the Solicitor‘General's Department had been_ap—
.plying pressure on the Force to complete the classification process. Pay
negotiations became linked to the introduction of classification when the
Solicitor General indicated he wanted it in place before the next pay review
in 1973.104 A Chief Superintendent who had been in charge of Classification’
Branch confirmed this during an interview,

"Trqu‘fy Board was applying considerable pressure
and in at least two successive occasions linked pay
negotiations to the implementation of classifica-
tion. This occurred in the early 1970s. Whether
linking our pay negotiations to classification slowed
the negotiations is difficult to say, however, they
certainly used it to get us moving on classifica-
tion.”
Responding to pressure from Treasury Board, the Commissioner, in an execu-

tive meeting in January 1973, emphasized that he wanted the classification
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program completed as quickly as possible.l05 '

Part of the problem appears to have stemmed from a‘shortage of quali-
fied personnel, The 0OIC Classification and Compensation Branch }eported on
several occasions about a backlog of work.ib6 In response to the mounting
~complexity of the task and increasing workload, Classification and Compensa-
tion Branch was split, as illustrated in Figure 11. The reorganization was
approved on April 1, 1975, and became effective in September 1975,107

The implementation of classification in the RCMP was frought with con-
siderable problems from the beginning, first, in attempting to develop ade-
quate standards which were rejected by Treasury Board -at several different
stages of the process, and secondly, as explained by the Chief Superinten-
dent, .

"The major issues in classification are the relative -
worth of positions and the  development of bench
marks, but our major problem was we had two incompat-
ible systems. Classification in the form of our ex-
isting rank system with fixed establishment ratios
and position classification as in the ‘Public Service
system. Determining worth between some administra-
tive areas and police functions was difficult and
this is where our system was incompatible. There is
a solution; that is, eliminating the requirements for.
police experience in administrative areas, but we're
not prepared to do it because it would impact on the
careers of members.”

The development of standards was also complicated by the Force because
of its conception of its role. Treasury Board felt that job classification
should follow the Public Service model, as much as possible, in the develop-
ment of standards for the Force; that is, the standards should be based on

the requirements of the position and present duties. The Force insisted

that its "total career" concept and the "apBBintment as peace officers” en-
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tailed a wider range of duties that could not be captured in total, in posi-
tion job descriptions. As a result, the»Force felt a system of establish-
ment controls must be part of the system.108

In afguing its pésition?the Force said that the terms and conditions

of employment for members was considerably different to that of the Public

Service. The Force described itself as a police force with a well defined
rank and organizational structuyre which had been in existence for 100 years,
and that it had been highly successful as a law enforcement agency with an
international reputation for efficiency and effectiveness. This success it
believed was based on dedication and "unity of purpose of its members-—-
ésprit de corps.” The attitude in some quarters was that job evaluation was
discriminating and.potentially devisive, creating a drift toward Public Ser-
vice norms and values which threatened the organizational integrity of the
. Force.109
According to the Treasury Board official, the Force put a great deal of

emphasis on its traditions,

"Treasury Board used to say a policeman's job was the

same no matter where you were. We actually went out

and measured the weight of comparisons to other po-

lice departments to determine where’ the Force was

different. Some of the arguments the Force was put-

ting forward were valid, but they had to prove

them.... Prior to classification, Treasury Board

definitely had a low level of understanding of the

Force. Treasury Board, ultimately, came around to

accepting the Force's view on a number of issues and

specifically that there were considerable differences

in many of the duties.”

During the period April 1, 1975 to December 31, 1976, 3,221 Regular

Member positions were re-evaluated of which 26.9%Z were upgraded and 4.7%

downgraded. In virtually every category upgradings exceeded downgradings.
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Similar upgradings occurred in the other categories: Civilian Members and
Special Con'stables.110

During a meeting with Treasury Board s‘taff April 7, 1977, it was sug-
gested that the force "hold the liné" on additional rank increasés until an
audit could be done to determine what‘the'major problems were. One Treésury
Board official remarked he was "appalled by what ﬁe had heard.” The Force
conceded that the rate of re-evaluation was extremely high and the resultant
increases in ranks was alarming "but hardly appalling.” The meeting gener-
ally concluded that "the Public Service system of classification was 11l--
suited for a para—miiitary organization."11ll

Several explanations were offered to account forlwhat appeared to be
uncontrolled increases in rank: 1increased establishments, more complex
investigations, specialigation, and new and 3§£anded mandates.112 Treasury
Board later recognized, that indeed,ﬂthefe were more factorsrinvolved in the
substantial upgradings than re~evaluation and that some system of establish-
ment control was hecessary. As a result of Treasury Board's suggestion to
hold the 1line, the Commissioner prdered that all reorganization proposals
were to be forwarded to HQs for approval and that the rewriting of joB des—
criptions would be restricted to situations where there were substantial
changes in the duties of the position.l13 During the interview 6n‘clas$ifi—
cation, the Chief Superintendent said,

“"Our initial design was intended to maintain the status
quo, but in one year there were 1098 upgradings out of
4171 re-evaluations. So it was a little out of hand for
a system that was supposed to maintain the status quo.
Re-evaluations were dJccurring mainly because Branches
were reorganizing in an attempt to capitalize on the
system rather than any non—acceptance.”
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Classification resulted in the development of a highly formalized sys-
tem of job descriptions describing the functions,vqualifications and exper-
ience of every individual position in the Force. The workload resﬁlted in
the organization of a separate Claésification Branch in 1975. The emphasis
on police experience as a component of all job descriptions was aimed at
preserving the institutional characteristics of the Fofce and was the major
stumbling block in the development of the General Field Administration
Standard in 1972.

A second major contradiction between classification and the existing
social structure was the recognition that classification gave to the com-
plexityt%nd diversity of roles and duties in the Force.ll4 Today one of the
major antagonisms is between thev teality of the diversity of
responsibilities classification recognized, and the view of Senior

Management in respect to the generalist career model. The Commissioner made

his view quite clear in an interview with the media,

"Simmonds made it plain he subscribes to what his men = a
call the 'generalist theory'.... A good investigator's a

jgood investigator, There's nothing magic about the
workings in the Security Service, and there's nothing
magic- about being in a murder squad."115

The Auditor General's comprehensive review of the RCMP in 1980 was cri-

tical of the Force on that very issue,

“"The movement of personnel from one career stream to an-
other may broaden their overall experience base, but it
has also resulted in a loss of expertise from work areas
that require an increasing amount of specialized know-
ledge, training, education and background exper-
ience."116 N

And, Morris Janowitz in Sociologyland the Military Establishment gives an

enlightening view of the "generalist” and the consequences,
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"The classical military solution to the dilemmas of
career development has been to emphasize as much as pos~ -
sible the belief that the officer must be a genera-
listesss Like all organization 'myths', these
assumptions are essentially correct in indicating the
paths of advancement, but in many_cases they can be
inadequate in preparing personnel for emerging
tasks."117 '

The introduction of classification was in response to Treasury Board's
instruction in late 1967 and came about as a result of Ehe introduction of
collective bargaining in the Public Service.

After a period of research and development the Force presented its
first standard to Treasury Board in 1971. Disagreement emerged over the
standards themselves and the timing of introducfion. Treasury Board in-
sisted on complete implemenggtion rather than a phasing in of the standards
in different areas. This delayed implementation of classification because
problems were encountered in the development of Law Enforcement and General
Administrative Field Standards.

The Force sought to legitimize its position by emphasizing its tradi-
tions, the total career concept and its reputation as a highly effective po-
lice agency. Classification was also perceived as thréatening the organiza-
tional integrity of the Force by imposing public service norms and values.

Considerable pressure had been appiied on the Force by Treasury Board.
Pay negotiations during the early 1970s were tied to progress on classifica-
tion. Slow negotiations and a lack of knowledge.ibout pay negotiations be-

S

came one of the major issues leading to unrest within the Force. Treasury
@
3

Board's position on classification and pay negotiations, thus can to some

<

extent be linked to the militance that developed in 1974. -
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Ultimately, Treasury Board yielded to’ the Force's view on classifica-
tion and acknowledged that Public Service standards were ill suited for the
RCMP. Classification was thus manoeuvred into the para-military.structure
through the Force's rationalized'legitimacy of the total career concept\and
the need for establishment controls linked to the rank structure. Classifi-

cation was consequently, co-opted into the Force's existing social structure
with few actual changes to the organization other than a considerable number

of rank upgradings.

The Social Struéture

Environmental Factors /k\
Environﬁental préssures that focused.on the RCMP's social structure and
challenged the management system, originated primarily out of internal dis-
satisfaction within the ranks, utlimately being translated into the immed-

iate envirogwment, through the larger environment, via the media. This in-
ternal dissatisfaction was examined -in Chapter IV and was first evident in

1966, but was dismissed by the Force until the publication of Jack Ramsey's

™

article in MacLean's in 1972.
A retired Commissioner recalled the circumstances of how the DSRR sys-—

tem was first suggested,

"By late 1972, there was a certain amount of unrest in
the ranks of the Force.... Around the same time the Min-
ister responsible for the RCMP, the Solicitor General,
was in the habit of calling annual workshops for senior
executives of his department and the Force. It was
while heading out to a Laurentian hideout for such a
workshop, that D/Commr. Bazowski first suggested the
creation of a Staff Relations Representative Group."”
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The Official from the Auditor General's Deéartment sald he recalled attend-
ing one meeting in which the problem of internal unrest éame up and "manage-
ment figured they h;d a rebellion oﬁ their hands, there was a great deal of
concern,” ’

Out of the internél dissatisfaition came the DSﬁR system, the appoint-

ment of the Internal Communications Officer and the Marin Commission of In=-

quiry, and an overtime compensation system.

The Division Staff Relations Representatives System and the Internal
Communications Officer ‘

The DSRR System

While the organization of the DSRR Sysfeﬁ emerged directly out of Jack
Ramsey's attack on the RCMP in July 1972, there is little recognition of the
fact in RCMP files.l18 Correspondence from the .Deputy Commissioner (Admin)
to the Director of Personnel attributed the necessity of a representative
system to the reorganization or decentralization of Division Staffing which
found Staffing reporting fo the COs rather than directly‘to HQs.119  The

DSRR Handbook noted, however, that "by late 1972, there was a certain amount

120

of unrest in the ranks of the RCMP" without any specific reference.

In the same memérandum, the Deputy Commissioner (Admin) indicated the
Commissioner had directed that serious éonsideration be given to establish~-
ing a system of representatives -in the Force and ablneetiﬁg in November
(1972) was proposed to facilitate the opportunity for members to express

their concerns and views to senior management. Specific instructions as to.

how the representatives were to be selected were not spelled. out., It was

suggested, that in view of the short time before the proposed meeting,
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"The representatives to the first meeting could per-
haps be picked on a more ad hoc basis with a view to
developing procedures, etc. by which representatives
for further meetings could be appointed...."121

‘ Initially there had been accusations that the Force was attempting to
control the representative system through the appointment of representa-
tives, however, they would appear to be largely unfounded. The Commis-
sioner, in later correspondence to the Division COs, indicated hig views on

the matter of selection of representatives,

”

"What I have in mind is a selection by the members , ‘
themselves of a representative for each Division."122 -

v

Although, an Officer familiar with the DSRR System and the role of the In-
ternal Communications Officer was of the opinion that appointed representa-
tives continued to be part of the system until as late as 1974.

There was little reaction from the Division COs concerning the meeting
b4

with the exception of the COs of "E" and "K" Divisions, who wanted to post—
" pone the meeting until after the COs Conference which was scheduled for

December 1972. The reply from the CO "E” contained a hiat that the existing

status quo was being disregarded,

"The proposal advanced in this correspondence (Com-
missioner's) is a departure from anything we have
done in the sphere of our activities previously and
while departures from established and well entrenched
methods are sometimes good, the time frame in this
particular case is very short."l

The representative meeting was held- from the 15th to 17th November,
1972, The purpose of the meeting was to establish guidelines for future re-
presentative meetings., Communications was emphasized by management as the

fundamental issue and ihe representatives were advised the meeting was not a

forum for individual complaints or grievances, or a process of confrontation

J
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or negotiations. Issues that were on the égen&a related to dresé regula-
tions, performance evaluation, ‘péy, overtime, haircuts, promotions and
transfers.124 "
Guidelines for the representative sYééem were set ouﬁ later in the Com—
missioner's Bulletin dated November‘28, 1972 as follows: |
- each Division was to have one re;resentative'
- represeﬁtatives must be elected

= representatives would have acgess to senior management

- representatives would be free to communicate with the members »
they represent :

1_,4%metings were to be held annually, with the next meeting
scheduled for October, 1973.125 /

The Solicitor General's interest in the meeting was conveyed to the
. ’ {

Commissioner by the Deputy Solicitor General who raised a nﬁmber of ques-
fions regarding whether the representatives had been apﬁointed or eleéted.
The Commissioner'replied indicating the majority had been selected byvcom;
mittees of Sub/Representatives from Sub/Divisions, and advised that the
selection of future representatives would be guided by the principles which
had been established at the first meeting.l26

The second CO/DSRR meeting November?26, 1973, dealt with a variety of
administrative matters, but seemed to have generated no major issues or any
confidence in the system, as events in early 1974 were to prove,127 The

pivotal year for the program became 1974 when member dissatisfaction took on

decidedly militant overtones. The . Commissioner hastily called a CO/DSRR

meeting for May 8, 1974. Planning Board had met the previous day and agreed

there was a need for "a truly representative system, no appointments, to



= 153

2

=

serve as an effective chaﬂnel of coﬁmunication and to make management more
responsive.” General agreement was reached that a change in the style of
managemenf was required with more flexibility and increased délegation of
power to the Division cos.128

Minutes from the May 1974 meeting indicate the Commissioner recognized

that- autocratic management style was a problem. DSRRs from the Divisions

had inferred that much of the blame for the loss of credibility of the DSRR -

system in 1972 and 1973 resulted from the lack of co—operation and support
they received from the line officers and the COs, although excebtions were
cited. Frequent references were made during the meeting about the fear of
reprisals if members raised grievances, the lack of trust in senior manage-
ment and the feeling that management was ineffective in its dealings with
Treasury Board.l29
l A S/Sgt. who had been a DSRR for eight ‘years confirmed that relations
with Treasury Board had been a source of problems,

"Slow payt'negotiations and a lack of information

about negotiations were a major issue in 1972 and

1973. The DSRR wanted to take over pay negotiations

after 1974, but Treasury Boad rejected the idea and

wasn't even prepared to allow a DSRR representative

to sit in on the pay committee.

The Force was putting préSSure on Treasufy Board

threatening to tell the membership the DSRR system

wasn't working. Treasury Board was totally uncom-
promising, their attitude was if. you want collective

bargaining form a bargaining unit.”,
The HQ's DSRR in his address to the 1974 meeting, said that he had
warned that 1if action was taken to cap the strong feelings "the situation

would explode. He was told to cap it. . It exploded.” The CO "E" Division

A
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said he had spoken to 60 junior members and had been told that if the

Vancouver City Police went on strike on May 10, 1974, "there was no way this

-

What emerged from the

Force was going to use them as strike breakers.’
meeting was a strong commitment by the COs to make the program work if it

was given another opportunity. It was, however, apparent that one of the

overriding concerns was to avoid a union at all costs, 130

The Solicitor General, Mr. Warrah Allmand, in his opening address to
the meeting, sald he had been surprised by the meetings in Toronto «and
Vanceuver because "he was not aware that any serious problems existed.” He
indicated hisKSupporF for the DSRR system and said government wanted‘good

morale and suggested the government was not too interested in seeing a union
in the Force.l3!

One of the questions tﬁat emerges is how could a management system be
oblivious to morale problems over such an extended-period of time. -The fol-
lowing remark by the CO of "J" Division indicated part of the problem,

"The A-26s, Inspection Reports, and Personnel Inter-
view Reports going across his desk had simply sur-
faced no general complaints.”132

The S/Sgt who was interviewed elaborated further on the issue,

"there was very little recognition by the Force of
what the problems really were, to them it was just
discontentment. I would say management's style was
the real problem which created a communications pro-
blem."

_The Officer familiar with the DSRR System and the Internal Communications

Officer's role agreed,

“One of the issues was a red tape road block, senior
management wasn't getting a true picture of what was
happening out there. A morale problem in a Division
would not reach the C.0., if the C.0. was the pro-
blem."
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Following the sharp criticism of Senior Management in the May 1974
méeting, new terms of reference for the DSRRs were contaihed in a memorandpm
signed by the Commissioner October 9, 1974. The number of repreéentatives
was to Ee based on }epresentation by population, representatives were to be
elected freely for a maximum term of two years and any member could run as a
representat{ve. The fepresentatives were to be responsible ;o the
membership and the CO of the Divisions, and he was to have d;rect access to
fhé CO and the Internal Communications Officer at HQs. Iﬁ addition, they
Were to have: |
- access to all normal channels of communication

- meetings were to be held twice a year

- one DSRR was to b2 directly involved in pay negotia-
tions :

- one DSRR would sit on NCO Promotion Boards,at HQs

- the chain of command was to be adhered to’ unless
valid reasons existed for more direct methodsl33

.No further changes were made to the system until the November 21, 1977
CO/DSRR meeting when the current Commissioner in his opening address to the
meeting raised the issue of DSRR accountability in terms of the cost of the
program which was approaching $750,000, The Commissioner indicate& that he
supported a staff relations program in the Force but because of the cost, he
felt the regulations governing the program needed to be better defined.134

A Committee’was formed to examine the Commissioner's concerns and to
maké recommendati%}s. It consisted of four COs and four DSRRs under the
chairmanship of Fﬁe CO "E" Division, a Deputy Commissioner. In a memorandum

to the CO of "E" Division on December 21, 1977, the Commissioner defined his
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main concerns as:

- a need for clear terms of reference and account-
ability '

f
- the issue of tenure, i.e. how long can a member re-—
main a DSRR

- some controls on the DSRR other than being respons-
ible to the membership

L3

- the judicidus use of channels of communicationsl3>

The issues raised by the Commissioner gave the appearance of restrict-
ing the activities of fhevDSRRs, however, the committee came to the conclu-
-sion that tr}ing to define the role would "stifle rather than help the pro-
gram."136 Changes that ultimately resulted from the work of the committee
were primarily administrative procedures regarding monthly reportiég of
statistics, performance rating of the DSRRs themselveé, eiection procedures
and some cosmetic changes to the role of the DSRR. The'latter changes re—
lated to accountability and communicating with the media. The net effect

was the increased formalization and definition of the procedures in which

the DSRR system functianed and how it was organized.

£

The guidelines and terms of reference are essentially unchanged today.
The DSRR System continues to function and few major issues of a jurisdiction
nature have arisen. DSRR newsletters and the contents have surfaced as

issues on several occasions but no changes have been made to the policy on

the contents of their newsletters.l37 The DSRR newsletters represent the

only informal communications mechanism that is not directly responsible to

. A%
management; and as such it fills a limited role of debate and> consensus

building Qithin the organization.

[
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The Internal Communications Officer
A parallel development to the restructured DSRR Program in 1974 was the
apﬁointment of the Communications Officer on April 29, whose role was to, -

"meet with groups of members across the Force on a
continuing basis to explain management decisions and
to advise mana%ement of matters that personnel wished
looked into."138

The appointment of the Communications Officer was intended to demonstrate
Senior Management's willingness and commitment to improved communications,
and was described as,

"a further dimension in our efforts to improve lines
of communications which becomes more and more neces-
sary -as the Force grows in size and complexity."!

r -

No sooner” had the appointment been made than attempts were made to

limit and clarify the role. The Director of Personnel in correspondence to

-

the Deputy Commissioner (Admin) emphasized that the Internal Com?hnicatiqns

Officer should only act as: a link to the Commissioner's Office in unusual

circumstances,

"Essentially he is a diréct communications link func-
tioning from the Commissioner's Office after normal
means have been attempted and found wanting. I have

no objection to this item provided the Commissioner's
Offige does- not become a direct formal channel.”140

The Deputy Commissioner (Criminal Operations) also had reservationé, he
felt the fermsxof reference were i1l defined and conflicted with’spmemof the
Force's basic 1nénagement principles. The Deputy Commissio;er (éﬁmin),
while agreeing to the general thrust of guidelines, felt tha;ﬁthe normal
lines of communications should not be bypassed. His view was that the role
of the Commissioner's Office should be one of co-ordinating the Division Re-

=

presentatives' activities "with the empﬁasis on communication rather than
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having any sort of line fésponsi%ility which properly bélongs to the re-
sponsibility centres concerned."141 Apparently the Commissioner did- not
agree entirely with the dissenting views as a Bulletin published later did
not substantiélly change the terms of reference. The Internal Communica-'
tions Officer was to continue to report direétly to the Conomissioner on mat—
ters relating to the DSRR programa142

The Officer, familiar with the role and responsibilities of the
Internai Communications Officer, agreed that it was possible that some

people in Senior Management would have liked to see the Internal Communica;-
: - b

tions Officer access to the Commissioner limited,

~
"I have no doubt in my mind that there are COs that

object that the ICO has direct access to the Commis-

sioner. The fact that the DSRRs can get access to

the Commissioner does not sit well with them either.”
He indicated the current Internal Communications Officer dées not have the
égme cbﬁtact with the Commissioner as the original Internal Communications
Officer but deals with.the Deputy CommiSsioﬁer (A@min) on most issues. He
described the Internal Communications Office?'s role as facilitating upwéid
cbﬁmunications and co-ordinating issues among the DSkRs. The crucial issue
in his opinioﬁ was tﬁe relationship between the Division CO and the DSRR. .
At one point the Internal Communications Officer actuallyawas moved to 'A'
Diredtqrate for a gﬁort period iq\l976, aé related by the S/Sgt who had been
a DSRR, | -

"I was in the programiabout two years and suddenly

the ICO couldn't get to the Commissioner. I raised

"the issue and got a lot of gupport from the other
DSRRs. The ICO was moved back to the Commissioner's

Office.”
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Both the DSRR Systém and the Internal Communications Officer came about
as a result of internal §i§satisfaction amongst members of the Force.: Jack
Ramsey's article in Maclean's in 1972 was the main catalyst in the formation
of the DSRR System. Initially, the attitude in management would appear to‘

-

be one of indifference as there were no major decisi%ns apparent in Planning
Board, and the matter of ogéaigzing the system was left'to the Deputy Com—
missioner (Admin). His inélination wasvthat representatives should be ap-
pointed, however, later correspondénce'from the Commissioner indicated thai
representatives should be selected by the membership of each Division.

TheADSRR program emerged from the first Conference in 1972 clearly
within the confines of the existing command structure, with DéRR communica-
tions to the general membership controlled by the Division CO and with only
one annual meéting. The fupdamental advance that emérgéd out of the program
was the election of representatives and their right to communicate direétly
with senior management. ’

Thé Force attempted to focus the issues on communications aﬁd profes—
sionalism, away from charges of autocratic management style which tended to
threaten?;r challenge the existing rank structure, the chain of command and
the absolute prerogatives of management;.all an integral part of the Force's
social structure. It was evident from the remarks of the DSRRS‘that members
generally, mistrusted management and feared reprisals if they lodged com—
plaints. ‘

Only under strong pressures from an increasingly militant membership in
1974 was there any acknowledgement that some changes in management style
were required. Senior Management took a new interest in the DSRR Program

when an unscheduled CO/DSRR's meeting was called in’May 1974. More flexible
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and broader guidelines resulted élonngith full-time elected representatives
who had travel and gommunication rights. DSRRs were also brought into the
policy and decision making process through representa%ion on promotioh
boards and a variety of other committees.

What appears.to have been an attempt by the Commissioner to restrict
the DSRRs' role in 1977 was rejected by a Committee of COs and DSRRs. They
suggested increased control would stifle the program. However, the inten£
of the Commissioner's address m;y in fact have been a legiéimate concern re-
gérding.accountability, but limiting the program could have reduced the ef-
fectiveness of the program. The continued existence of the DSRR system, in
part, no doubt rests on the lingering fear of a fuli fledged association.
within the RCMP.

One of the fundamental problems was the failure of management to rec-
ognize that serious issues were emerging. The evidence would indicate that
negative information was not being passed upwards into the system. The ex-

planation would appear to be that it would reflect on the people who were in

charge of the particular area.

The Internal Communications Officer came about as a result of the in-
ternal pressures in 1974 and his role was to act as a linking mechanism be-
tween the DSRR System and the Commissioﬁer's Office. Here again, there were ,
attempts to limit the role of Internal Communications Officer by limiting
his direct access to the Commissioner's Office to exceptional circumstances.

The development of the DSRR system and the appointment of the Internal
Communications Offiéer were resisted by different sectors of the Officer

Corps, on the grounds that it conflicted with the Force's basic management
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principles or that it was a departure froﬁ past practices. !The principles
or practices were never clearly defined, however, the appeal was clearly
aimed at maintaining the status quo. The majority were overruled by théi
various Coﬁmissioners of the day uhtil§}977, when the Commissioner attempted
to clarify and define the‘DSRR*g'role.

The major impact of the DSRR system and the Internal Communications Of-
ficer is that they represented sensigg mechanism for management. However,
they are clearlx!structured to function withiq the parameters of the Force's
existing éolicy and decision making process, therkby, reducing the threat to
the social structure of the Force. The acceptance f the role of the DSRR
system within the existing structure demonstrates the success of the Force
in co-opting internal dissent'into the policy and decision making structure

of the Force, without significantly altering the existing social structure.

The Marin Co ssion
The internal dissatisfaction that resulted in a restructuring of the
DSRR System in 1974, also led to the appointment of the Marin Commission of
Inquiry by the Government. However, before the Commission even reported in
1976, the RCMP was already revamping its grievance and disciplinary proce-
dures, which the Commission had dsscribed as virtually unchanged in the 100
year history of the RCMP, 143
Prior to the Commission of Inquiry, the RCMP Regulations specified how
complaints were to be handled, |
"93(1) Every member who feels he has been injured or
aggrieved or that he has suffered any personal op-
pression, injustice or other ill-treatment may make a

complaint in the manner prescribed in these regula-
tions,eee
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Complaints were to be sent through thev"normal chain of command” in writing,
respectful in tone and "neither frivolous nor vexatious in nature,” to such
a level that if fhe complaint was found to be true, the Officer hed the
authority to order redress. 1If the complaint was not forwarded within a
reasonable period of time the complainant eoqld "forward it difectly to the
person to whom it is addressed."144‘

In the case of discipline procedures, a member whq was under investiga-
tion for a disciplinary offence was accorded due process, in that he was al-
lowed to be represented by another member of the Force of his choosing, to
ensure that his interests were safe-guarded. The Service Court was also
held before an independent tribunal officer.l45 An offender, however, was
obliged to give a statement when being investigated; if he refused, he could
be ordered to do so. Although this ordered statemene could not be used as
evidence, it was used to further theeinvestigation.146

Discipline, as,Chabter III emphasized, has always been an important

part of the Force's traditions. 1In 1968, the Administration Manual cited,

-

"Obedience to lawful authority is an outstanding
quality required of a member of the Force, and a mem—
ber shall receive the lawful command of his superior
with deference and respect, executing it promptly ‘to
the best of his ability without question or com-
ment." 147

Today the philosophy of the present disciplinary system appeals to the need
for self-discipline as a requirement for effective policing,

"No group of people can work together without some
form of organized control and discipline. The nature
of our profession, as peace officers, demands that we
set for ourselves a much higher standard of conduct
than is expected of a member of the general public,
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and that we be willing to live by a much stricter
code of self-discipline. We are mindful that our
everyday actions, both on-the~job and in private
lives are judged by the public in our role as peace
officers, not as private citizens:

In correspondence prepared for the Solicitor General, in the event. he
was questioned in the House on the matter of discipline, following the pub-
lication’of Jack Ramsey's article in July, 1972, the Force wrote,

"today the Royal Canadian Mounted Police have devel- ‘f
oped a body of regulations...which have contributed

in no small measure to the development of a police

force whose competence is of the highest and whose

reputation is second to none in the world."l

The Force's view was that any dilution of the enforcement of discipline
would undermine the stabilit&, the integrity, .and reduce effectiveness and
efficiency of the RCMP. The concluding remark, was that the Government did
not intend to conduct an inquiry into the code of discipline or the enforce-
ment of discipline within the‘ Force. Events 1in early 1974 overtook

that position and the Commission was actually established October 31,

13
-~

1974,150 - ;

By the time the Commission reported, changes to the grievance and dis-

cipline procedures were underway within the Force. Serious disciplinary

breaches, where a charge is laid are still dealt ‘with through Service Court

under Section 25 "Major Service Offence” and Section 26 "Minor Service
Offence” of the RCMP Act. Lesser infractions are dealt with through a
hiearchﬁhof sanctions beginning with a "cautioning,” an oral admonishment
and a "warning,” a written reprimand.l5l

unishments, which are prescribed in Section 36 of the Act, vary de-

pending on whether the offence was a "minor” or "major” service offence from
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confinement to barracks, loss of{seniority? reduction in rank, fines not
exceeding $50Q4or imprisonment for a term not exceeding one ‘year. Compul;
|sory discharge is thevsole prerogative of the Commisioner.152

One of the major complaints of the Commission was the strong link be-
tween performance on the job and discipline which they felt was inappro-
priate.153 Toda§ unsatisfactory performance, rather than a disciplinary

¢

matter, 1is dealtwiﬁg)in a corrective manner, with the member either being
advised or served with a "notice of shortcomings.” The member 1is provided
with supervision and counselling, if required, before any disciplinary ac-—
tion'or:discharge is considered.l54

Appeals to the Commissioner continue to be an element of the disciplin-

ary process, although, under Section 43 of the Act, the Minister may convene

a Review Board composed of a Deputy Commissioner or Assistant Commissioner
and two other Officers above the rank of Superintendent. Theyéxe?iew the
'evidencerand make recommendations to the Commissioner; The Commlssionef,
however, is not bound by the recommendations.155
Changes to the grievance processrwere made inniate 1975, and are now

part of the Staff Relations program which is administered by Staff Relations
Branch which was formed June 1, 1975.156 A member is now allowed to'seek
" the assistance of the DSRR or any other member in preparing a grievance and
there are four executive levels to which a grievance can be taken:

1. Officer Commanding of the Sub/Division

2. Commanding Officer of the Division

3. Deputy Commissioner (Admin)
4, The Commissioner (whose ruling is final)
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Grievances are loosely defined as "problems or grievances concerning his (a
member's) well being at work,” so that virt@ally any mattér can bngrieved
including discipline, performance matters, transfers and promotioné. ’The
grievance procesé is highly férmalized,with specific procedures aﬁd time
“frames detailed in policy.l57

The DSRRs also sit on Grievance Advisory Boards -which are convened at
the CO's level. The inclusion of the DSRRs on the Grievénce Advisory Board
incorporatés an individual who 1is outside.the formal chain of comménd and
who is an elected rebresentative. In extreme cases, he has thé right to go

directly to the Commissioner or raise the issue at CO/DSRR Conferences,

which might be considered a quasi-political level.

o
*\\\‘_\When the Marin Commission Report was submitted to Government on January
16, 1976, Senior Management'svinitial response was that it would have far-
reaching effects if implemented in its entirety. Although consjidered fair
and unbiased, it was termed a "sugar céated indictment of RCMP manage-

"“ment."158 .
A Committee was established to examine the review and comment on the
Commission's Report. Cbmments were ai§o solicited from Officers andﬁgembers
across the Force. Serious reservations were'exp;essed about the need for a

Federal Ombudsman which was the major recommendation,nand his role in the

&iscipline and grievance process. The Committee's position was that many of

&

the recommendations would require serious analysis before ahy action could
be taken.l59 Government, while flexible on most issues, felt that "third
party review" was mandatory; whether through a Federal Ombudsman as recom-

mended by the Commission, or an RCMP suggestion that the Federal Court could

act as the third party.160
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A second committee, made up of officials’from the Solicitor General's

Deparfﬁent, Privy Council, Treasury Board Secretariat aﬁd Senior Maﬁagement
. , .

of the Force,- was also formed to review the Commission's findings in
October, 1976. The Committee reviewed the‘report and emphasized’“tﬁe.need
_for the Force to become more visibly responsive to the concerns of the gen—
eral public,” and the need to extend comparable rigﬁts to members involved
in disciplinary.proceedingsvas enjoyed by citizens in criminal courts.l6l

To date, three Bills to amend the RCMP Act ingline with ﬁhe Marin Coﬁ?
mission reéqmmendagions have been presented to Parl;a;ent but have died on
the order paper. The latést Bill C-13 would see a major overhaul of the
RCMP Act in respect to how discipline and misconduct wbould be treated.l62

The major changes with respect to this study would be the intfoduction
of "Discipline Standards" and a "Code of Conduct”™ which wéuld replace the
current list of\"Offences" in Section 25 of the RCMP Act. The new Act would
créate an External Review Committee consisting of three members appointed by

Governor~in-Council which would deal with internal matters. The Commis—

sioner would not, however, be bound by the recommendation of the Committee.

Included in the Act is the establishment of a Public Complaints Commission

to deal with public complaints against the Force or members of the Force.l63

When internal dissatisfaction originally surfaced to challenge the ex— -

isting: social structure, the Force initially emphasized to the Minister the
importance of discipline to the reputation of the Force and its role in law

enforcement. This view of discipline as an obligation, had been supported

by the Supreme Court of Canada in 1955 in a ruling between "Archer vs

White”,

Wy
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"the member, by  joining the Force, has agreed to
enter into a body of special relations, to accept
certain duties and responsibilities, to submit to
certain restrigtions upon his freedom of action and
conduct #nd to certain coercive and punitive measures-
prescribed for enforcing fulfillment of what he has
undertaken. These terms are essential elements of a
status voluntarily entered into which affects what,
by the general law, are civil rights, that is, action
and behaviour which is not forbidden him as a citi-
zen,"164

As late as 1976, the Commissioner wrote to all Division COs stressing
the importance of discipline and protocol, and reduested that all Officers
in the Divisions be advised to take steps to improve the lapse of both;\

"During recent months it has been noted there has
been a deterioration, not only with respect to the
standard of dress: and personal grooming of members,
but also a certain erosion in protocol has been noted
in that proper respect is not always being shown to
Officers, i.e. members not saluting at all required

times.... This deterioration can only lead to a loss
of public respect,”165

3

Tﬁe appointment of the Marin Commission in 1974, as a result of inter-
nal dissatisfaction, to some extent removed the issue of discipline from the
-Force's hands. Particularly, since the Committee involved other depaftments
and agencies in the Force's immediate environment.

"The Force has responded by implementiqg new grievance and discipline
procedures linked to the DSRR System and allowed grievances at four lévels.
The procedures, however, remained completely within the Force's administra-
tive structure, and mainly represent a liberalization andrformalization of
the existing procedures. 1Inclusion of the DSRRs was the major departure. .

Performance matters were separated from the discipline procedures with a

* formal procedure of notification of shdrtcomings established. The major

change was really one of attitude, and this combined with a new grievance
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procedure incorporating the DSRRs, has fesulted in more grievances.
Discipline continues to be an integ;al bart of the control system and
philosophy of.the Force as illustrated above, however, 'the tone has shifted
‘more toward an ethic of self-discipline. Many of the actual control systems
remain intact in spite of the shift in emphasis. .
Théfﬁérin Commission, itself, tended to be an understatement of the
issues. In commenting on_the discipline system, it said, "this has resulted
in some deterioration of morale” and in referring to the events leading t¢
the formation of the DSRR program, "a number of factors led to the formation
of thé Division Staff Relations Representative Program."166 Senior manage-
ment even commented on the report as a "sugar coated indictment of RCMP man-
agemer1t4."l6-7
One of the major changes in the disciplinary procedures that originated
entirely sepa}até from the Marin Commission is the permissibility of members
~ seeking outside legal counsel. This occurred when the Federal Court, Trail
Division ruled on a case before it, that Section 33 of the RCMP Regulations.
which restricted représentation to members of the Force was "ultra vires”
énd "held that a member ig entitled to be represented by counsel of his
choice."168 The RCMP did not appeal the ruling and in fact extendeé the use

of legal counsel into other areas including "discharge and demotion” pro-

ceedings. 169

The Overtime Issue
Overtime as an issue went as far back as 1966, but the Force did not
undertake any action to address it until 1970. At that time a study, con-

ducted by Treasury Board and the RCMP, concluded that overtime was the



j . 169

single largest disutility in respect to working conditions. Several trialé’\\“

which inco}porated "lieu time off" were run and then a survey listing seven
~alternatives was conducted to determine ﬁhat method was preferred by the
membershié.”O

The results Sf the survey indicated there was strong support for hourly

compensation for overtime worked, with 48% in favour of that alternative. A

second alternative combining overtime payment and equivalent lieu time off

received 16.5% support, while five other'alternatives with different ar—

rangements of lump sum premium payments recelved even less suppor;. In
spite of a near 50% support for hourly overtime out of seven alternatives,
the study concluded that a lack of support for hourly overtime was apparent,
"The results of the Questionmaire revealed thatikone
of the alternatives presented was favoured by more
than 50% of the respondents.”171
Combined, the two hourly pay systems accounted for 65% of the membership.

As a result of theff udy, “the Force negotiated a lump s;m premium of
$900 for overtime for the 1972/73 fiscal yéar. However, Qvertipe returns
for that period indicated a drastic reduction in overtime repofted so that
for the 1973/74 fiscal year, the premium fell to $600.172 By May 1974, when
the DSRRs met with the Commissioner, it was apparent that the premium system

%

‘was not widely supported, a point the DSRRs emphasized. Under considerable

. pressure from the DSRRs, the Force implemented overtime compensation on

October 1, 1974.,173
The overtime issue did not surface again until the CO/DSRR Conference
]
in May/June, 1977. At that time in regponge to a submission by the CO "L"

Division, another sfudy of poséible alternatives was undertaken by the OIC
!

A
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Policy, Planning and Evaluation Section of Staffing and Personnel Branch.

The CO "L" Division suggested that the current overtime system of com—

- .

pensation for overtime worked "does not fit well with the particular nature
of duties carried out by the Force.” A decrease in voluntary overtime being

worked by members,- complicated administration, subordinates earning more

than their superiors, erosion of efficiency and understandardized applica-

>

tion of policy were cited as some of the problems. At the onset, the DSRRs

were opposed to any other system of overtime being implemented.174

The study took what could be described as the "tradigional" RCMP ap-
proach to problem solving or studies generally. Opiﬂions and suggestions
were sought from all the Division COs. A total of 62 identifiable responses

were received of :which 42 were in favour of retaining the hourly overtime

system and 20 were in favour of returning to the premium system.l/5
Several of the responses graphically illustrate the views held by some

of the Officers in respect to overtime. An Insp. from one of the northern

Divisions wrote,

"In my opinion our present overtime program is a most
terrible thing.... It has done more to harm the Force
than anything else which has occurred during my ser-
vice. It has almost destroyed our professionalism,
lowered our standards of performance and acceptance,
hurt our overall morale, frustrated our rank system,
ruined initiative, caused a need for outside employ-
ment.... One would have to write a book to cover
completely the problems.... We must have the Premium
Payment System.”176

A rather emotional response, yet another Insp. replied in the same vein,
"It's about time we got back to square one and '

started putting men back on the street where -they are

most needed.... Members would also stop keeping track £

of time or stop “clock watching” and be more

concerned about doing a professional job as and when

required.‘"17
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being threatened by overtime.,

i

to those who actually worked the overtime. One DSRR wrote,

"I am unaware of any widespread dissatisfaction with
it (overtime) among the members at large whom I rep-
resent., Any premium system would always pay someone
who didn't earn it and fall short of properly compen-
sating others.”178

by the following reply-from a Supt.,

"I detect a strong desire in the minds of many in our
senior management that they would like to go back to
the 1950's when everything was straight forward,

‘tranquil and not bothersome. There is also an ele-

ment of resentment and jealousy that members today
have it too good and they may make more money than
Officers. We are living in the late 1970's and man-—-
agement must move along with the times. 1f they
think -they can go back one minute in time, they are
dreaming idle dreams,... I do not agree with the
majority of observations of the C.0. "“L" Division.
Many of the situations he msntions could be a reflec~
tion of poor management."17

Responses in favour, varied from reasoned replies, to simply positive

replies, but most focused on the fact that overtime was fair énd equitable

=

The entire issue and the factors involved are probably summarized best

In the final analysis, the DSRR in "L" Division reported the results of
a poll taken in his Division, 19 members were'in favour of some form of pre-

mium system and 63 favoured the hourly overtime compensation system.180

L

Evidently the command structure and the Force's traditions were perceived as

A report was submitted by the OIC Policy, Planning & Evaluation

mium system, although the report stated,

"Throughout the Force there is no clear consensus
with respect to the type of overtime compensation
which is desired or supporl:ed."181

simply died. There was very little support in the first instance for a pré;

Section proposing several variations of a premium systém, but the 1issue
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Yet several replieé had noted that the Force had tried the premium Systém:""’”

and it had not worked, and the responses were approximately 75% in favour of

hourly overtime.

Problems with hourly overtime were identified as a lack of strict con-
trol, a change in attitudes which has not enhanéed the Force's professional
status and an assumption that members héve pgt_the dollar above "céreer and
pride in service to the community.” The report'implied that a premium sys-
tew(.xuld, , 4

- retain the unique character of the Fo?ce 7 (
- avoid creating supervisor/;ubordinate conflict

- maintain relativity of supervisors/subordinate
pay

~ would encourage cooperation and profession- -
alisml .

Interestingly, most of therdoémati& debate‘on the issue Qf overtime
came from regions which represented only a few hupdred members of the
Force's entire population, Pripce‘Edward Islaﬁd and the northern regioﬁs.‘
British Columbia and Alberta which répresent almost 40%- of fhe Force's pop-

ulation, and where overtime would likely be a valid issue, generated no such

emotional responses. -

Hourly overtime represented a major problem for the command structure
by linking the utilization of manpower to resource allocation and rat;pn31 
economic decision making. That represented a challenge to the command
structﬁre:which was based on figid discipline and obedience to lawfui com-
mand, not r?tional economic or operational decision making. Management, at-

tempted to introduce a system that essentially maintained the status quo,
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~ which was évident in the first study in 1970. ’Eien though 65% favoured an |
hourly overtime system in some form, the conclusions of the report inferred
that there was a lack of support; It is difficult to support a statement
thgt there was a lack of consensus on the issue., The ahalysié of the ques-
tionnaire can be described as suspect. |

The attempt to return to a premium system in 1977 originated with mid-
B i ’

-

dle management and had little support within the organization and management
generally. Overtime represented a challenge to the social structure of the
Force, and the statement by'the CIB Officer in "G" Division emphatically
made that point; The final report by the OIC Policy, Planning & Evaluation
Section, also demonstrated a clear bias toward maintaining the command
structure by appeaiing to the need for a return to the old traditional val-
ues and recommending a return to some form of premium system. The report
contained a number of comfortable rationalizétions or tautologies, fhe val-
idity of which were never tested, such as,

"The bresent hourly system, while generally con-

sidered equitable, discourages 'voluntary overtime',

reduces professionalism to some degree....”183

“"there can be little doubt that our efficiency is re-
duced when extra effort is d‘iscouraged."1

Implicit in these statements is the assumption that overtime reduces profes-
sionalism and encourages inefficiency.
The Commissioner's attitude in 1974 is evident from a statement he made

in an address to the Ottawa Area Officers meeting November 27, 1974,

"Before opening the forum let me touch briefly on
some of the highlights of my remarks to the men in
pthe field....I ended by a few quotations hoping to
remind the members of our purpose in life; and also,
to stop asking and start centributing.l85

I
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Yet in summary of the Force's structure and activities prepared for P.S.
Ross Consultants in 1968, the Force reported that for the fiscalv year
1966/67 members "worked an average of t&o hours, 34.ﬁinutés of uncompensated
overtime daily." No overtimé was paid and in orde; to acﬁieve a 40 hour
work week, an additional 1,919 ﬁém%ersvwould have to be added to the Forcefs
establishment.186 The améunt of overtime reported above suggests that meﬁ—.‘

bers had been contributing.

CONCLUSTON
It is evident throughout that the majority of organiéational chaﬁges
that occurred in the RCMP between 1968 and 1980 had their origins in either
the immediate environment or thé internal en?ironment. With few exceptions
the changes that focused on the task structﬁre resulted from the emergence
of new goals in the immediate envifonment.‘ Pressures that focused on fhe
social structure originated primarily iﬁ the -internal eﬁvironment and were
tianslated through the large environment into the Immediate environment Be—
fore resulting in any organizational change. Thé major eﬁvironmental
changes were the introduction of PPBS imn 1966 which came out of the Glassco
éommission and internal dissatisfaction in 1974, both resultiﬁg in a state
of organizational criées within the RCMP.
Organizational crises has been defined by Jeffory D. Ford in an article
“The Management of Organizgtional C£is¢s" as,
"a situation éxhibiting_two characteristics: "threat
and time pressure. The threat is that participants
in a crises feel they will be unable to achieve, ob-
tain, or maintain the values, resources, or objeec-—
tives they view as important... The second character-

istic, time pressure, is the perception by the parti-
cipants in the crises of the amount of time they have



175

to search, deliberate, and take action before losses
begin to occur or escalate.”187

In both the major environmental chénges tﬁese éonditions were evident.

In the case of PPBS the threat was that of being unable to achieve the
introduction of PPBS withéut a major initiative and fhe threat of being ﬁer—
ceived as not acting in good faith, while in the case of internal dissatis—
faction, the threat was to the value system or the social_ structure.

Time was viewed as a critical element.following the introduction of

PPBS,
- "My concern at the moment is that if we do not take
the initiative now to set -up. adequate machinery to
handle this important phase of our management con-
trol, it may be inferred that we are not accepting
this responsibility seriously and in good faith."188
And in the case of 1internal dissatisfaction, Senior Management felt that
they had to act or face the threat of unionization.
The Glassco Commission on the Organization of Government clearly
emerges as the main catalyst for change in the immediate environment and the
.
- formulation of new goals in relation to departmental managehent and account~
ability. These newrgoals were translated through the immediate environment
and had a direct impact on the structural changes that occurred in the RCM?
.following the Ross Study. ‘\ |
The immediate ;nvironment also had a direct role in determining the
partial direction of the Ross Study, the introduction of classifiééEiOn, the
70rganization Review and the Marin Commission of: Inquify. The -latter case

represented one of the few instances in which>the larger environment also

played a direct role. v
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The Ross Study was a broad examination of thg Force's structure which
was in response to the introduction of PPBS and the general thrust of the
Glassco Commission. To a large extent, the study was not well received by

";::
the Force; but it did establish the structural framework of the organization

7
4

in theféﬁministrative arg?s,:out of which other-orgaﬁizatiohal changes flow-
ed, such as the transition of élanning Branch and Audit Branch.,

Later pressﬁrés from the immediate environment fesulted in the’ organi-
zation of the Financial Directorate under the Cﬁief Financial’Officer; It
was lesé directly related to the Glassco Commission, although appointment of
'a senior financial officer iﬁ the departments hadjbeen recommended, it was
not translated through the immediate environment until much later. In 1966
the Force actually considered such a move but felt Treasury Board would not
approve such a re-organization. Treasury Boardawas also the main catalyst
for tﬁe Force undertaking its own organization review in 1977.

The impact of the internal environment is evident in‘the organization
of the DSRR System and the appointment of the Internal Communications Of-
ficer. Pressures in the internal environment initially found their way into
the larger environment and finally into the immediate environment, resulting
in thg Marin Commission. Of significance;was the complete failure of the
two sj%;ing mechanisms—the Officgr Corps jnd Staffing Branch—-to sense the
gravity of the situation and to compreﬁénd the nature of the issues; even
though they were aware of some problems as early.as 1966.

On the whole, sigpificant changes had taken place in the RCMP's envi-
ronment duriné the 1960s and 19703. Much of the pressure was of a formal
bureaucratic nature in the form of new Government guidelines and directives

froﬁ ‘the Central Agencies and could not legitimately be ignored by the
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RCMP. 1In the classifiction case and the P.S. Ross Study, Treasury Board and

the Solicitor General's Department actually applied direct preséﬁre on the
Force. e

Considerable organizational change fol%oweﬂ between 1968 and 1980 as a
result of the environmental pressures as Figures 9 and 10 illustrate. But
as important as the structural change,vwas the formalization of the admin-
istrétive processés within the Force, iilustrated by the Staffing and Per-
sonnel Branchrcase study, but evident in other areas as well.

In anélyzing the structure, specialization or at least the organization
of related activities into separatelbfanches is most evident. Many of the
functions, such as compensation, establighment and 3nternal affairs had been
responsibilities of the Adjutant's Branch but were not organized in any
functionalvway until after the P.S. Ross Study. The Ross Study emerges as’
the single most important study since the changes that resulted were not in-—
crémental. Later organizational changes, such as the formation of the Fin-
ancial Directorate and the appointment of the Internal Communications Of-
ficer occurred as a result of specific needs.

Formalization of activities occurred on an exfensive scale as illus-
tréted in the detailed examination of the staffing function. Recruiting
policy, performance appraisals, transfer and promotion policy were all exam-—
ined and new policies and guidelines, etc., were Jéveloped during the
1970s. In Planning Branch and Internal Audit, terms of reference were re—
viewed and redefined as new guidelines emerged from the immediate environ-
ment giving rise to an incremental process of development in both func-
tions., The incremental approach té change, particulasly in planning and

audit suggests there was a lack of comprehension of the changing roles in

senicﬁ management.,
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Classification represented a massive process of formalization. Class-

~ification standards and bench marks were developed, and detailed job de-
scriptions outlining the duties éna requirements for each posi£10n4in the
Force.were writtenf In the Internal Affairs and the Staff Relations areas
new discipline and grievance procedﬁres were developed and implemented.

In general, the system can be describéd as highly bureaucractic because
of the extensive degree of forgalization of procedures, job descriptions,
terms of reference, rules and the like. While formalization reduces the
number of decisions that must be made by the leadership, by establishing.and
defining the parameters of decision-making within the lower levéls of the
orgagization, it also reduces the authority of the line officers and re- .
serves discretionary power for the strétegic apex., -

Quasi-planning and audit functions existed before the Glassco Commis-
sion; however, they took on a new importance as planning and controlling
systems after 1968. | Planning Branch became involved in PPBS and the devel-
opment of Policies, Objectives and Goals for the Force, and later perform-
" ance measurement and program evaluation. Audit Branch became responsible
for operational and administrative audits of the Divisions. Both roles fOf
cused on the standardization of outputs; but in the absence of realistic

“
performance measures, close supervision remains a fundamental part of the
control system as the Auditor General noted in his 1981 Comprehensivg Audit.
"In the absence of comprehensive, quantifiable mea-—
sures of workload and performance, the RCMP relies on
the uniform training and development of police of- N
ficers, close supervision of work, and frequent re-
views, inspections and audits of operations to ensure

an acceptable level of efficiency and quality in the
delivery of police services. We found that the
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RCMP's development and use of performance measures

was generally consistent with other police -

forces." ,
The establishmeqt of the DSRR.Systeﬁ represented the Qevelopmeﬂt of an
internal senSing and mediating mechanism which essentially replaced the Of-
ficef Corps and Staffing Branch as the main internal sensing mechanims. The
emergence of militant dissatisfaction in 1974 demonstrated the lack of ef-
fective feedback mechanisms so that the organization was clearly out of
touch with its internal environment. Even when issues surfaced, as in
Haig-Brown's report in i944 and during the period 1966 to 1974, senior man-
agement ignored or discouqted them. - The consequence was that once the is-
sues found their way inta the larger environment the Force proved to be
rather open to change in spite of its relative independence and autonomy.

Even though the RCMP has improved its ability to sense the internal en—

—

vironment, the Officer _Corps remains the only liaison device between the

Force and the external environment which the Solicitor General's Department
found during the early 1970s when they attempted to gain infiuence within

the Force,

"the Solicitor General's Department secretariat found
the lower levels of the Force impenetrable."190

The Deputy Solicitor General conceded,
"The only person in the driver's seat was the Commis-
sioner. So the politician had to exert some influ-
ence on the appointment of the Commissioner."191
The NCO from Planning Branch commented on the Commissioner's concern
about liaison outside the Force, and a second NCO familiar with the role of

the Ministerial Information Unit explained its role,

. i



"MIU's role is to control the flow of correspondence
between the Solicitor General's Department and the
Force for the Deputy Commissioners who have that re-
sponsibility. Occasionally, you find a junior of-
ficer liaising outside the Force but its usually a
relationship that has been established by a Min-
ister. It would be unusual for an OIC of a Branch to
have any direct liaison functions. Contact with the
Privy Council Office is carried out by the Commis-
sioner, even though he may delegate it, he would
maintain control through briefings.

I would say the senior officers aré,concerned with
the politicial environment and who reépresents - the
Force on policy matters.”

In defining the structure of the RCMP within the co;text of Mintzberg's
three configurations (Appendix I), the RCMP is clearly a diviéionalized form
with a machine bureaucracy cdnfiguration in the Diviéions. ‘The divisi?n—
‘a;ized form is really a collection pf organizations with a HQs superimposed
over the divisions, the divisions themselves being driven toward machine bu-
reaucracy because of the external control over them. This control is exer-
cised through the formalized procedures, performance measurement and the
standardizatioﬁ of work 6utpﬁts. Divisionalization, however, does not mean
the organizétion is decentralized. Décentralization is the dispersal of de-
cision making power in the organizat£§n. According to Mintzberg that is not
characteristic of the divisionalized form.192

Machine bureaucracy is described as an organization which emphasizes
standardization of work, consequently it "requires many analysts to design

and maintain its systems of standardization...."”
- .
processes that formalize behaviour and plan actions., Normally these anal-

Standardization focuses on
ysts by virtue of their roles gain a "degree of informal power, which re-
sults in a certain amount of horizontal decentralization.” " Horizontal de-

centralization is described as the extent to which non-managers or the
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technostructure control the decision process. Line management is str?ctured .
on a functional basis, so that the coordination role, and cbnsequently,,the
formal power lies at‘:EE top.193

Structurally, there is the appearance of horizontal decentralization
within fhe administrative areas‘of.the Force because of tﬁe organizétion of -
functional or épecialized branches  and divisions. However, the Force re-
mains highly centralized because of the command structurerwhich remains rel-
atively intact, in spite of organizational change, and becauéeaof'the exter-—
nal control by Government which makes the Qommissioner reséonsible for the
organization's actions. 1In effect, according to Mintzberg, that drives the
organization toward clearly defined standards and centraliztion in order td
maintain accountability.l94 Both situatioqs are cl érly characteristic of
the Force.

The &%legatioﬁ of increasing responsibilities to the Divisions since
l96§_h§§ resulted in the duplication to varying degrees, of the major admin-
istrative functions in the Divisions. The result is that Division HQs have
become replicas of HQs, as illustrated in Figure 14, which is consistent
with a machinergz;gaucnagx_eeﬁfiguration. In spite of the delegation of in—
creased authority to the Divisions, there is only limited vertical decen-—
tralization; that is, authority delegated to line managers, and virtually no

: »
horizontal decentralization. This limited vertical decentralization is bu-
reaucratic as most decision making is within thé parameters established by
the Divistion CO or HQs, and thus, confers little real authorityrbeyond the
strategic apex.195

In the introduction- to the Chapter, it was shown that the core-forma-

tion process, which was identified as an institutional characteristic of the
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RCMP in Chapter III, continued to be emphasized well into the 1970s. The

‘ development of strong identification with the Fgrce rather than to one spec~
ific duty or location, the.importance of protocol and the belieflin leader-
ship as a unique characteristic of the Officer Corps continued’part of this
core—formation process.

It was suggested by the Macdonald Commission, however; that the Force'c

concept of leadership ignored the complexities of the organization, and in-

ferred that it had more to do with control and the command structure. That

was evident in the P.S; Ross Study, "Very little mention has been made cf
the discipline” and in the Marin Commission,” "Obedience to lawfﬁl»authority
is an outstanding cuality.“196

This need for control was based on‘the presumption by the Officer Corps
that members needed - to be controlled or that they were not completely re-
sponsible. A statement by the OIC Operationdl Audit illustrates this lack

of faith,

"Members who have served with the Operational Audit
Unit have been surprised at the openness and frank-
ness of the members interviewed. These members wel-
comed an opportunity to discuss their work situations
and matters related to themselves and family.... They
used the interview opportunities constructively and
objectively and not to voice minor or petty con-
cerns." 19

®

The overtime issue revealed similar attitudes; that overtime would result in

the loss of efficiency or members would exploit the overtime system. No ev-

idence was presented to support such views.

The impact of the institutional characteristics of the RCMP is most ev—

ident in the case_E;udieS that focused primarily on the social structure,

E)

although it was evident they were at work in some of the cases that focused
/ ¢

on the task structure.

o N A



183

In the case of‘¢hg DSRR system, the idea of elected representatives
wigh a direct line.of communication to the Commissioner represen;ed a.major
- challenge tb thé command étructﬁre and the prerogatives of management, ﬁar-
ticularly at the Division CO level, "The prbposal advanced...is a departufe
from anything we have done...previously.”198 1Initially, the DSRRs were re-
ceived with at best indifference from the command structure and in some
cases management actually appointed the representatives.

The DSRR system under those circumstances was viewed by the membership
with considerable skepticism. Militance in 1974, which in the larger cen-
tres received considerable empathy, if not outright support, resulted in a
serious commitment by the Commissioner and the Division COs to make the sys-
tem work. " As a result of this commitment, the DSRRs were given a role in a
number of committees, including the pay 'committee‘\énd promotion boards.
'This brought the DSRRs into the policy and decision making process; how—
ever, the Force essentially set the guideliﬁes for the program which gave
management considerable control, because they structured the parameters
within whichhit functioned. Thus the program was essentially co-opted by
the Force.

The major impact of the DSRRs is that they act as a sensing and medi-
ating mechanism within the Force,‘in spite of being drawn into the policy
and decision making process. They also represent a democratization of the-
Force, and have resulted to some extent, ih the politicization of the mem—
bership. What powerrihe DSRRs do have is derived from the electoral prbgess
and the lingering fear of an association. That power 1is, incidentally,
quite ggnsiderable and represents a major constraint on management. o

Apﬁointment of the Internal Communications Officer also initially met

¥
with a negative response from senior management because it conflicted with
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some of the basic management principles such as line command. They at-
tempted to restrict his access to the Commiesioner to exceptional issues and
ultimately, the Internal Communications Officer wes moved to 'A' Directorate
eliminating any practical access to the Commissioner. | That move was re-—
versed under pressure from the DSRRS; The major importance of the Internal
Communications Officer is hie direct link gﬁfween DSRR system and the Com—
missioner's Office.

Discipline within the RCMP has always been considered to be fundamental
to its effectiveness as a police force. 1In correspondencerpeepared for the
Soliciter General fofgpwing Jack Ramsey§b article in 1972,,the Force wrote
emphasizing the role.of discipline in developing a high level of competencei
~and a reputation "second to none in the world.”199 Even following the Marin
Commission Repdrt in 1976, the Commissioner wrote to the Division COs noting

¥ .
that there was a noticeable deterioration in the level of Hiscipline and
protocol which could only lead to a decline in public respect. The Force's
view was that any dilution of discipline would undermine its integrity and

a

effectiveness.

Overtime was another issue that was perceived ééia direct threat to the
-command structure because it4 meant decisions relatlngé to when pereonnel
werked had to have some‘rational basis that would suppof% finaneial‘expendi-
tures. That also. reduced the prerogatives of management.

5

In the debate coneerning paid’hourly overtime and a premium system,

elements of management attempted to project the unique character of the

Force, conflict between rank levels, the idea of professionalism and the be-

lief that overtime would reduce effectiveness as arguments against over-—
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time. The depth of the issue is evident in. several quotes, but the quote —

from the CIB Officer went to the heart and soul of the issue - the social . -
structure. ' : , .
i . ’ N - ' ’J
GWhile most of the emotional and ideological résponsesiéﬁﬁﬁ from the

less senior officers, a limited number of similar critici{hs emerged from
: i i,

. 4 :
_the lower ranks, demonstrating the depth and commitment of the membership to

. <
the Force's social structure. '

Ed

In both the P.S. RéSshétudy and the OrganizaEidnal Review, senior man-
N,
agement discounted negative¥information about *the organization of the Force

“and its'gﬁmmand'Structure,

"it nd%gﬁgems clear that they (the consultants) have
no definite appreciation of the manner in which it
(the Force) has to function under the control of the
Minister and the Commissioner,"200

‘Delegation was clearly’ﬁnaépeﬁtable ﬁb;the'various Commissioners. Classifi-

-«

cation was also perceived as threatening the fotalﬁcareer concept of the

i ”

Force and potentially creating a drift toward eai}ic service norms and val-

ues. -
5 A
&

~In a number of cases, the Force sought to rationalize- its position on
issues by relying on its institutional legitimacy. When approving new terms
of reference for Internal Audit Branch, the Commissioner commented,

"The level of effectiveness of the Force is amongst
the highest in the world, and this must not be al-
lowed to deteriorate." 20l

)’J -
A 'similar statement was included in correspondence being prepared for the

Solicitor General following Jack Ramsey's article and much the same argument

was used when cléssifiction was under development. The Force described it-

0
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self as a highly successful law enforcement -agency with an intetnational
reputation for efficiency and effectiveness, which it attributed to the "un-
ity of.purpose of its members.’ 202

Treasuty Board ultimately accepted many of the Force's ratioualization
in respect to claésification, such as, total careers, the diversity of du-—
ties and the need for control of position descriptions tied to an tstablish—
ment sttucture. Classificution was thus maupeuvred or co-opted into the ex—
isting social strugture. The command structure and the rank structure are
still intact, and the antagonism between rank anu'expertise continues to ex-

ist.

£
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Chapter VI

fﬂ“\,/"\f/ﬂ : ' Introductioni : ' - ; . L “f
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Organizational change within the RCMP has been demonstratedfﬁ@ébe &

tv‘?

. , , ; ;
. complex - process involving changing environmental condition$ and institu--

. . B T . f T
B . b " N B
tional characteristics that have shaped the Force's perception ang réesponse

to the environmental issues i% was confronting. Both the environmental and
, - oy :
o -

institutional dimensions Héve}oped in Chapter IT have proven to be an appro—

h, . a

priate theoretical perspeétive;from which® to examine organizational change
T B : _ .

Y

within the RCMP. et - S %
The research is summarized in relation to these dimensions in the first

sééiibn of this chapter. One dimension that could have been emphasized in
B A o -

the theoretical model, is the relevance of growthoaﬁd its implications in
. : ¥R _ .
the organizational change process.’ This absence is examined in the analysis

of the impact of enviromamental pressures on organizational change in the
t - o

RCMP. . -

>

The general conclusion from the research is that the RCMP made the
transition, as defined by Mintzberg, from a "simple structure” to a "divi-

»

sionalized form"” primarily during the period 1968 to 1980.

Summafy of the Research

Chapter III presented an historical examinatiom of the RCMP which anal-

yzed its development between 1873 to 1960 in th% context of: the environ-

ment-goal-structure relationsﬁip, the core formation process, the emergence

of an institutional legitimacy and whether the ‘Force was an open or closed
k -

organization. ?
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Environmental-éonditions clearly played a fundamental role im the for—

mation of a para-military structure. Once established this para-military

N

structure began a proéess\ of indoctrination and tradition building, or
core formation, which ultimately resulted in the- development of a distinct
ideology and social structure.

This social structure Wwas cﬁg§§Cterized by bottom level entry which

¢

formed the basis of a total career, a high degree of loyalty amongst the

membership, internal promotions through a hierarchical rank structuré,lrigid

discipline and adherence to orders, and an elitist é%@ficer Corps. The
’ R & Ty
social structure combined with a tradition of order and impaptial enforce-

ment of the law formed the bggis of v distinct RCMP ideology.: The success
of the Force in achie?ing the national goals of stability and order, wide
public interest and later support; developed into an institutional legiti-

macy which played a rolévingfhg survival of the Force during the period 1873
to 1920. ‘

Organizationally between 1873 and 1960, there Qas an elaboration or en-
. largement of .the structure but few fundamental struStural changes. As late
as’ 1960 the Force still essentially re;embled a simple structure; coptrol
was exercised by the strategic apex through the rank structure and  close
suﬁefvisioﬁ, planning was—of qrp;%sonaliéed‘natﬁre eminating from the strat-

. H .

egic apex, and few.tasks or procedures were highly formalized. Centralized
control made the Force flexibile while it was small and it achieved notable
success 1in staBilizing a turbulent environment. The Officer Corps repre-
sented the only liaison devic;, but by the 1960's they were totally a prod-
uct of the system; highly indoctrinated and biased toward the system, which

essentially eliminated any internal critical evaluation of the organiza-
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tion.' Combined with the absence of lateral entry after the 1900s, the Fbrcen
was essentially a closed organization. The majo} exception to the‘simple”
structure Qas fhe organization ofcdivisions ﬁhich, initially, were geograph-
icél, and later geographical and contrécfuél. i

In Chapter IV, changes in environmental conditions bet&een.1960 to 1980
were examined. During this period the RCMP found itself confronted by,new
goals in respect to management and accountabiligy emerging from a reorgan—
ized and turbulent  immediate environment in addikion to demands fér change
to the social structure from an increasingly militant internal environment.
The research iﬁdicated that goal displacement was éccurring with increasing
emphasis being placed on the traditions and image of the Force during the

1970s; in effect, an attempt to strengthen the institutional legitimacy of

the Force from mounting environmental pressure.

L=}

The significance of these environmental pressures was that they were
altefing the Force's established relationships with the govern&ént and its
own membership. In the case of new gpals from the central agencies, the
Force was ;bligated to respond politically and legally, and in the case of
internal environmental pressure, management felt thaf it had little choice
but to ugdg}take change.

Chapter V examined the organizational change that resulted in the ad-
ministrative ;reas of the Force during the period 1968 to 1980 within the
- context of the structural and institutional characteristics developed in the
preceding chapters. The.fhﬁpger concluded that there were two sources of

— B
-organizational crises: the introduction of PPBS and internal dissatisfac-—

tion.

P,
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o 'Pressures from the immediate environment had a significant impact on

organizational changes that effected the task structure; although it was ev-
ident that the recommendations spilléd bver into the social séructure iq
several areas. Where they did spill over, they wete dismissed out of hand
as illustrated by the recommendations respecting the span of control and.
line command in the Ross Study. Specific environmental issues were linked
to specific organizational changes such as the .formation of new branches or
tasks. i

Internal‘pressures_focused on the social structure, and it“was evident
that the Force used its institutional legitimacy to rationalize its position
and to evgde critical evalhation. Where the Force failed to persuade the
environmeng as to the-legitimacy of its position, it resorted to co—opta-
tion. Co-optation within the context of this research, however, tendéd to
be an unplanned response.

Structurally, in spite of the transition to a divisionalized organiza-
tion; there is little decentralizatioq of autﬁbrity either within the &ivi—
sions or the directorates. The major change has been the organization of
tasks into related functions and the formation of n’ branches. Direét su-
pervision is increasingly being replaced by the stagdardization of work and
outputs, reflected in the formalization process, and the planning énd audit
systems. However, in the. absence of effective performance measurement,
close supervision still remainé part of the system, as the Auditor General's
comprehensive audit in 1981 noted. |

Of considerable significance to the Force has been tﬁe development.- of

the DSRR system which acts as a sensing and mediating mechanism. The DSRR

system also provides management with increased feedback and an opportunity
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to influénce the internal environment in an informal way. The Officer Corps

continues to be the primary external liaison device in the administrative

areas, sanctioning external contact and dictating Force policy.

- The Hypothesis and issues Emerging From the Research

The firét hypothesis stated, "Orggpiz£¥ional Changé within the RCMP has
primarily taken place as a result of pressures in its immediate and internal
environment.” The research demonstrated that the immediate and the internal
environments did play a significant role in the organizaéional change pfo-
cess following 1968. While the degree or extent of the pressures is diffi-
cult fo qu;ntify, they fall into two categories: bureaucratic and political
or in the Weberian sense legal—rational,kand perceptual,

Pressures from the immediate environment were of a bureaucratic and
political nature implying a legal obligation on the Force to act. Demands
fof change from the internal envfponment were perceptqal in tha;’Senior Man-

+

agement'of the Force perceived thgpselves as‘having no option but tolunder—
take change.

While the larger environment is not directly linked to any specific or-
ganizational change in the RCMP it did act as a conduit for channelling in-
formation into the immediate environment in relation to infernal dissatis-
faction. An example of the impact of the larger environment was media pres-
sure in 1977 which suggested the Force was a "sovereign state"” and question-
ed the amount of control the government exercised. The media viewed the ap-
pointment of the next Commi;sioner as crucial to the issue of government

control. Subsequent comment by the media suggested'the government got a

/
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Commissioner who was considerably more responsive and cooperative than pre-
vious Commissioners had been to bureaucratic accountability,
"Official Ottawa looked on with interest and liked

what it saw. Here at last was a Commissione; who
appeared responsive to pressures on the force."l

And,

v"ﬁobert Kaplan (Solicitor General) describes (Commis

sioner) Simmonds as 'the perfect man for the job at

this particular time - Canada is lucky to have hadla

Commissioner so in tune with what the Force means,

but so sensitive to the issue of accountability'.”
So while the larger enviropment had no direct impact on the RCMP itself, it
did act as an effective coﬂduit fgr channelling issues into the immediate
environment. i

Of direct concern to the RCMP were the new goals emerging from the im—
mediate environment in respect to management and accountability., Thése
goals were an attempt to deal with the fundamental issue pervading govern-
ment; the search for economy, efficiency and effectiveness. Thgy resulted
in'a'reorganization of the task structure within the RCMP. Piaﬂﬁing,“gudit
and’ financial branches developed with the objective of linking inbuts%to
outputs througﬁ a variety of'systems; initially and most notably PPBS, which
had organizations defining goals, analyzing alternatives and attempting to
measure performance., The objectives appear to remain as eiusive¢as ever;
given the continuous introduction of new systeﬁs, the complainés of the Aud-
itor General, and criticism by the Lambert Commission. , 7
These pressures were specific in nature and fesulted in specific organ~

izational changes. New branches were formed around specific tasks or func-

tions, so that the link between pressures in the immediate environmment and

organizational change in the RCMP is very direct and specific. There was no
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evidence to suggest that growth in size was linked toaspe;ific organiza-
tional changes, Chapter III indicated tﬁat gfbwth in size resulted in an
elaboration or enlargement of tHe,existing structure rather than any funda-
mental struqturalrchange. It must be recognized, however, that the neces-
sity for a functional organizationil structure simply did not exist prior,tor
the 1960s when the Force was a relatively small organization. The implica-
tion is Fhat increased size is likely to result in an elabora;ion of the
existing structure‘ while environmental pressures are likely to result in
specific structural changes.

Internal dissatisfaction represented a major challenge to tge social
structure and resulted in the development of sensing and mediating mechan-
isms within the Force. The significance of tho;e mechanisms, is that they
provide management withv feedback in respect to the internal environment.
This has resulted in a more open system and facilitated change. Externél‘
liaison devices still are not pa;ticularly well deveioped. Relations be-
~ tween the external environment are carried out through the strategic apex as
several quotes in Chapter V illustrated.

The researqh revealed only limited contact with the Solicitor General's
Department in respect to policy matters and nothing of a mutual or co—opera-
ti;e relationship between the Central Agencies. In respect to the relation-
ship between the Force and the Solicitor General's Department, it can be
described as more with the Solicitor General and less with the.DepartmeAt.
In respect to the Central Agencies, it is a case of them exericising bureau-
cratic authority over the Force. This supports the assumption that bound-

aries and networks are not a significant factor in organizational change in

the RCMP but that leadership is important,
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The conclusion emerging from the second hypdthesisv which stated,
"Institutional characteristics within the RC&P have played a significant
role in how the RCMP perceives and responds to environmental change or pres-
sures,” is that institutional faétqrs did play'a s;gni%icant'role in the or-
ganizafional change pfocess. Pressures that focused on fhe social structure
were met with rigid attitudes linked to the Force's ideology. The impact of
the%core formatibn process was evident in the perception of classification
as undermining the values of the Force by introducing public service values
and norms. - Implicit in this attitude regarding classification is that an
ideology gap éxists between the RCMP and the‘bureaucracyAwhich the following
quote suggests,

"The Mbunties,‘however, never regarded themselves as
players in the Ottawa power game. They remained?
aloof from policy-makers,”3 ’
. Changes to the Commissioner's span of control recommended by the P.S.
. 2 Fale
Ross Study, were also viewed as threatening the social structure,
it nbw seems clear that they have no definite ap-

preciation of the manner in which it (the Force) has
to function.... Very little mention has been made of

the discipline...or the extent of the responsibili-
ties of certain senior officers."#
Internal dissatisfaction was also perceived as disloyalty, and ignored as
being one or two malcontents in one division. Sénior management clearly
failed to comprehend the seriousness and depth of these issues, allowing
them to become organization crises before taking éctioﬁ;
Pre-dating the internal dissatisfaction, there was within the Force and

particularly in the Officer Corps, a strong belief in the validity and legi-

timacy of the system which was used to resist change or rationalize the -
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Force's pdsition on issues. Strong public support for the Force gave these
views added legitimacy. This institutional legitimacy was most evident when
issues focused on the social structure.

An' example was the case made for rigid discipline in response to Jack
Ramsey's article in 1972, a position largely accepted as valid by the courts
and by the Marin Commission. However, fhé fundamental assumptions regarding

7
discipline are questionable given the nature of police work. Morris

Janowitz cites the role of discipline in the military as diminishing becaqse
of modern weapons which mean men can no longer .be deployed in large groups.
Ihe emphasis, he séys, has shifted to the development of initiative.?

Rarely if ever do police work in groups, yet the role of discipline in‘
a military context continues to exist simply as a control mechanism per-
ceived as necéssary by the Officer Corps. 1Its rationale is questionable,
Jack Ramsey suggested recruits Qere conditioned into "mindless obedience".
and yet what was required was discretion and flexibility.6 Only Supt.
Kelly's paper challenged the accepted notions regarding discipline and they
appear to have fallen on degf ears in 1956. Later, the Macdonald Commission
questioned the validity of rigid discipline and the reliance on obedience as
inappropriate to managing modern organizations. |

In the case study of overtime, it was arguedrthat oveftime would under-
mine the efficiency of the Force or that members would exploit the system,
however, there was no empirical evidence to support that view. Thére was
data'thaélindicated members had contributed long hours of voluntary over-—
time. A loss of professionalism was also referfed to in the study, but ap-
plying a criteria of professionalism: self-regulating, extensive training in

a field of expertise and identification with one's field of expertise rather
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than the organization, suggests that professionalism is the antithesis of
how the Force aétually functions. .

Reliance on the Force's institutional legitimacy ;as also evident in
the Marin Commission and Classification case stddles. There was an aftempt
to évéde évaluation by emphésizing the perceived value of discipline to the
reputation of the Férce, whose effectiveness was described as "amongst the
highest in the world."” The rationalizations were presented as sufficient
justificatiog in themselves for no further consideration of the i§$ues.

Environmental pressures the Force could not ignore,.such as internal
dissatisfaction, it co—opted by forming the DSRR System and bringing them
into the policy and decision making strﬁcture. The DSRRs now play a role in

o

promotion boards and a major role in the grievance system. Classification
was also co-opted into the social structure. In spi}e of the development of
job descriptions det;iling the experienée'and qualifications pf evefy posi-
tion, the entire system continues to be structured around rank which is con-
trolled by establishment ratios. In the final analysis, classification be-
came part of the system without affecting it. If there was any impact, it
was in the number of upgradings and subsequent promotions that resulted from

the introduction of classification.

Co-optation, however,'was not a pl;nned attempt to neutralizé environ-—-
mental pressures but rather an attempt‘by the Force to strike the best bar-
gain possible with the environment from a position of weakness. While the:
environmental pressures may have in fact been neutralized, the Force was not
left totélly unaffected. As in the case of the DSRRs, fundaﬁental changes
did occur and are continﬁing to occur to the management, leadership and dis-

cipline philosophies of the Force.
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Since the primary focus of the researchéwas organizational change in

the RCMP and was largely self evident, it was not formulated as a hypothe-

sis. The conclusion that significant organizational change did occur was

"less relevant than what is thé direction of change, and the impact and im-
plications of those changes. The fundaﬁental change has been from a para-
military ‘structure which was cﬁaracterized by the diménsions and elements of
a simple étructure to a bureaucratic organization characterizéd by the di-
mensions and elements of a divisionaiized form.v

Four dimensioﬂs that emerge as significant in the transition to a divi-
sionalized form are the emergence of specialization or the functional organ-
ization of tasks, the formalization of procedures as‘examined in the Staf-
fing and Pe:éonnel Branch case study,\the development of planning and con-—
trol systems and the development of liaison devices,

The Organization of the Adjutant's Branch in 1937, Figure 4, compared

to The Organization of 'A' Directorate, Figure 11, illustrates the fungtidn— A

al organization of tasks. Planning andvAudit Branch focused on Fhe develop—
ment of goals, performance measures and audits in an attempt to rationalize
efficiency, etc. in the absence of profit indicators, while the DSRR system
with the internal environment. The Officer Corps still retains the exte;nal
liaison acfivities which is related to the centralization of authority with-
in the Fdrce, and the status and role of officers. )

in each one of the major areas of change some issues emerge. Struc-

turally, a functional organization of tasks gives rise to the appearance of

highly specialized branches or a technostructure. Mintzberg describes the

*
(S

and the Internal Communications Officer were intended to sense and mediate -
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technostructure as "the analysts who design systems concerned with the
formal planning and control of work."”7 John Kenneth Galbraith elaborates on

the criteria and what a technostructure is,

"It embraces all who bring specialized knowledge,
talent or experience to group decision-making. This,
not management, 1is the guiding intelligence - the
brain - of the enterprise....l propose to call -this
organization the Technostructure."8
While the structure appears specialized, few of the tasks are actually
carried out by specialists. First, few people bring to the task specialized
knowledge, talent or experience. Secondly, they do not participate in group
decision making because directions still flow from the top down via the com—
mand structure.. Thirdly, because of .the "generalist theory” of transferring
personnel so members identify with the Force and not a specific function,
profession or location. And finally, there is an innate lack of faith in
the general membership by management. So there, in fact, is less horizontal

decentralization than would normally be found in a typical machine bureau-

cracye.
i

A manifestation of these issues is the conflict between rank and exper-

*

tise. This is part of the fundamental antagonism between the para-military
character of the Force and the emérging bureaucratic character, associlated
with planning, audit and formalized processes.

Formalization of procedures has impacted on the command structure by
defining, and thereby reducing the prerogativesvof line managers by limiting
or confining the range of decision-making. This; of cou;ée, has occurred at
the Branch head levels and downward. Real discretionary power resides in
the strategic ape% where there are few rules. This is also typical of a

functional structure where coordination takes place at the top. The pro-
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cesé, howgver, tends to isolate senior management from the day-to-day acti-
vities and the bureaucratic decisions being churned out by the system. In
other words, management is not always guided by the realities of the organ-
ization but often by their perceptions and opinions.

Formalization is in efféct, the standardization of work and the substi-
tution‘of‘authority by rules, guidelines and the like, which have the effect

of undermining the rank structure and the doctrine of "obedience to lawful

command.” With the increase in formalization ;nd differentiation of tasks’,
one would expect increased delegation to lower levels. This failure to Ael—‘
egate stems from the external comtrol imposed on the RCMP by Government,

which holds the Commissioner accountable for the organization. The ultimaté
impact of formalization may, however, be to increase the resistance to

change iﬁ the administrative structure because of the complexityiassociated

with policy development.

Examination of the planning and audit functions suggests that the Force
has had difficulty in developing completely effective programs in those
areas. This is supported by the continuous ;eorgénization and development
of terms of refepence from the Ross Study onward. The OCG'S IMPAC Survey. in.
1978 indicated there was difficulty in lihking the Objectives and Goals of4
the Force to resource allocations, in introducing program evaluatiog and in
developing sufficiently qualifiéd personnel for the audit function. ‘Essen-
tially, the same issﬁes were identified in the Auditor General's Compreheﬁ—
sive Audit in 1981.

~There was, however, the suggestion that the Central Agencies' initia-
tives have been "inconsistent an& contradictory.” According to Michael J.

Prince and John A. Chenier, other departments have also experienced person-



- 211

nel problems and indifferent seqior management and'somefdeﬁéftmenE;‘créated
planning units solely'because of pféssure from the Central Ageﬁcies.é The
official from the Auditor General's Departmeﬁt commen;ed on those 1é§ues,

"I don't think it has caused that much confusion but X =,

it caused a proliferation of planning and auditing, 2
etc. What has occurred in the departments rather

than action, is a 'we've got to study it' response.

As auditors we see it time and time again, they pass .

that off as reacting to policy or frequently they

give policy lip service but never implement it."” .
The RCMP was” in fact, one of.the first departments to organize a planning A
branch. Consequently, attributing a failure to develop effective programs
solely to the RCMP's shortcoming w;hld be to ignore the fact that the prob-
lems are not.unique’to the RCMP.

Generally, howe&er, there does appear to have been a failure of a num—
ber of programs to achieve their anticipated level of effectiveness and a
failure to address issues originally identified in the Ross Study, relating,
to a funétional pqogram structufe and t@e command strﬁcture. These same
issues were examined in the OrganizationﬂReview following 1977. 1In addi-
tion, some of the iésues identified by Héig-Brown in 1944 continued to
emerge well inté the 1970s such as discipline and control.

Subcessive commissions and audifs‘by the governmenf and the Central
Agencies have largely been structural examinatidﬁs of the Force and have
failed to address the fundamental managemgni.issueg. Internal promotions,
total careers, the generalist theory, and leadership still predominagg as
the management ethos. Rather than focusing on %rganlzational and managéﬁent
issues, "accountability to éovernment" has become to goal displacement what

the maintenance of the traditions and the image of the Force were during the

*

early 1970s.
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question of the appropriateness of the existing management structure.
Macdonald concluded that management built on a cult of leadership and obe-

dience was inappropriate for an intelligence organization, others suggested

~to the Commission, it was also inappropriate to the police side.

Conclusions

Based on the research into organizational chaﬁge in the RCMP, the fol-

lowing conclusions have emerged:

A7 B
¥ .
. ) Ve ,
1.  The RCMP made the transition from a "simple structure” to a "division- .

jfalized form” primarily during the period 1968 to '1980.
“

Comment: As a result of the transition to a divisionalized form the RCMP
‘has assumed a more typical bureaucratic character, however, its para-mili-
_tary ethos remain very much a part of the organization. Fundamental con-—
‘flicts emerge, as a result, such as the conflict between rank and expertise,
and the conflict between the command structure and formalization. However,

where the two have a common purpose there is a lack of flexibility and rigid

‘adherence to policy.

The search for solutions have been primarily structural solutions from a

completely institutional eor ideoleogical pereceptive as the overtime case

illustrated. The quote by the Staffing Officer suggested that policy was
4

often formed around the opinions of senior management with little emphasis

on the results of research. The typical approach to research was illus=
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trated in several cases where the views of the Division €COs was sought.  The .

lack of an influential technostructure Which'participates in the decision
uﬁrgcess is one of the exceptions in the RCMP to the divisionalized form but

x . :
it is an institutional shortcoming not a structural one.

2. Environmental factors clearly played a significant role in the forma-
tion of the NWMP and in later organizational changé by altering estab-

lished relationships.

3. Environmental pressures tended to be specific in their focus and con-
sequently resulted in specific organizational changes.

) : 2

4, The larger environment was more influential in the change process than
the research anticipated by acting as a conduit for the immediate en—

(R

vironment.

Comment: TIf the larger environment is any measure, internal management of
the Force will be the next major issue and could manifest itself in the ap-

pointment of the next Commissioner.

5. A distinct RCMP ideology and social structure deeply rooted in the

traditions of the Force has developed since its formétiop in 1873.

Comment: This ideology has made the Force a closed organization and in
spite of the organizational chénge, it continues to remain relative§§ closed
to its external environment, with accountability exclusively through the

Commissioner. .
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Internal dissatisfaction demonstrated the dysfunctional consequences of its

‘application in the extreme and the failure of»feeaback mechanisms.

¢

v

A unique feature of this ideology is that the RCMP is virtually apolitical.
The trend toward a more bureaucratic structure and the DSRR system may see
QQS emergence of an increased political awareness and consequently, in-

creased political leverage.

6. The RCMP's institutional character has played a significant role in
determining how the RCMP perceived and responded to environmental pres-

sures.

Comment : Institution legitimacy is in part a recognition of an organiza-

.tion's achievements. The critical issue, is that in the extreme they may be

self serving and dysfunctional.

The degree .to which the pressures focus on the social structure determines
the degree to which the RCMP will attempt to resist change, usually by rely-
ing on its institutional legitimacy, or by attempting to neutralize its im

pact through co-optation.

i

7.. Environmental pressures that could not be blocked or evaded through the

use of the Force's institutional legitimacy were co—optéd.

Comment: Even though the DSRR system was co-opted, it has made the Force

more responsive to internal issues and has created a more democratic intern-—
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~al environment replacing a burely automatic management structure. A demo-

cratic atmosphere is considered to be crucial to the organizational change

process. e \\
¥

8. Institutions appear to be especially prone tovgoal displacement as a
means of reinforcing their legitimacy and avoiding critical evaluation.

P
Comment: During the early 1970s, the Force was pre—océupied with preserving
its traditions and image at the expensé of internal and external issues.
Today, it has become pre-occupied with accodntability to government‘at tﬁe

expense of critical structural and managerial issues.

9. Failure to implement efféctive programs in the planning and audit areas’

is attributed primarily to the Force's ideology.

Comment: The generalist theory has retarded the development of expertise in
the planning and auditing functions, and the totél career concept and the
absence of lateral entry has prevented the acquisition of qualified perso;—
nel. What makes the generalist theory work is that it is easier to tolerate
low levels of effectiveness and to retrain personnel than it is to deal with
- the disincentives inherent in a highly structured system, the lack of influ-
ence by participants in the organization and the resulting frustration.

z

Currently, the Force has virtually eliminated "rotational transfers” in the
administrative areas but has failed to address the fundamental issue of man-—

agement style. As a result, internal issues are likely to emerge, which
i
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rather than leading to change are likely to lead to the reéumption of "rota- -
tional transfers.,” If shOuld be ehphasized,_however, tﬁat the quéstion of
rotational transfers goes very deep into the psyche oflghe typical member of
the Force, and that there are valid reasons for some movement of personnel.
There is an indication that céntradictory and inconsistent policles from the
immgdiate eﬁvironment have also contributed ﬁo the problem. This is sup-

ported by the fact that these problems have not been unique to the RCMP,

10. The Government has shown a reluctance to thoroughly examine the manage-

ment structure of the RCMP in spite of a decade of environmental pres-—

sures directed at the Force.

Comment: What evaluation has been done has beeﬁ specific or structural in

nature, generally understating or evading the critical management issues.

11. The research suggests there is a fundamental ideological gap between

the RCMP and the public service.

Comment: This gap stems from the deep historical roots of the RCMP, the
Force's perception of accountability to the law and the Minister, and not to
the bureaucracy. The following quote illustrates the difficulty the bureau-
cracy encountered in attempting to develop contacts within the RCMP.

"The Mounties resisted every overture. The Commis-

sioner made it plain he had no intention of reporting

through the solicitor general's deputy minister, and
the solicitor general's secretariat found the lower
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levels of the Force inpenetrable. The RCMP's posi-
tion was that it was answerable in court for its tac-

tics: it didn't need to answer to government policy

review committees as well."10
The conséquences of such a gap could be criticai to the appointment of a
ciyilian Commissioner. A bureaucrat might meet with considerable resistance
throughout the organiza£ioﬁ. A lawyer or judge might seem appropriate, hqw—
ever, the issues confronting;the,RCMP are not legal issues, they are struc-
tural and managerial. LawyefsAor judgesxwould not likely‘possess the neces-—

sary organizational skills. A civilian Commissioner, in order to affect the

system in a meaningful way, should come from the private sector.

The importance of this reSgarch in respect to organizational theory
gener;lly is that if'represents a longitudinal study of an organization and
according to Marshall W. Meyer there are few such studies.ll ' Secondly, the3
research has demonétrated the validity of environmental and institutional
theory as a theoretical framework from which to‘analyze organizations.

Although the research does not extend the theoretical concepts, several
aspects are worthy of note. Co-optation was found to be, rather than a
subtle or overt process of bringing in opposing viewé or groups into the
decision process, a process of attempting to strike the best possible bar-
gain in a bad situation. Environmental pressures were also found to result
in specific organizational changes rather than an elaboration or enlgrgement

of the structure, which while not a focus of this research appeared to be

related more to growth in size.
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The open and closed systems issue also -warrants some consideration.
Marshall Meyer argues that the question is essentially one of effective
feedback mechanisms and says,

"the issue of open versus closed systems is closed, on
the side of openness.”l

Clearly the RCMP is a closed organization with restricted entry, insti-
tdtionally maintained boundaries and structured feedback mechanisms. Meyer
is correct_ in cpncluding the isgue is one of feedback mechanisms, but given
the characteristics of the RCMP, the notion of-a closed organization re-
quires redefinition rather than exclusion from organiéation theory. Using
the RCMP as an.example, a closed organization can be described as an organ-
ization that, rather than lacking feedback mechanisms, structures its feed-
back or liaison mechanisms, etc.

Also considering the nature of the institutionalization process in the
RCMP, it can be ‘concluded that closed'organizations strive to control their
internal environmeﬁt in order to minimize the influence of the external en-
vironment on the organization. This particular argument isrcentral to James

D. Thompsons' theoretical work Organizations in Action (1967). 1In it, or-

ganizations were treated as open but stri&ing for closedness in order to
control uncertainty.in the environment.l3

Focusing on the RCMP, the research represents the first examination of
the RCMP's administrative structure over an extended period of its history
and pulls together past studies that dealt with specific issues at particu-
lar points in time. ' It is from this perspective that one is able to compre-

hend the role of the environment and the institutional character of the
RCMP, and to predict how and where organizational change begins and pro-

ceeds.,
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Structurally, the RCMP appears to have been very adaptive during thg
1970s to environmental pressure within the context qf institutional theory.
That is, much of the change was simply responsive and unplanned. . The re-
search suggests the Force has muddled through the process és in the case of-
planning, auditing and succession planning thch have never gotten solidly
off the ground. The cause Qf this failure to achieve effective frograms
varies from changing environmental coﬁditions, a lack of expertise, a lack
of commitment by senior management, to decisions based on the opinions and
perceptions of senior management who have an institutional disregard for re—
search.

There is little to suggest that an innovative spirit éxists within the
RCMP which can be attributed to the highly structured and formalized nature
of the organizatio&u Such a sfructure would appear to have inherent disin-
centives in how thesqrganization functions, and that is supported by the
emergence of fundamental antégonisms within the structure. Mann and Lee's
"reality gap” is not between the ideal developed ithraining aﬁd the reali-
ties of police work, as they purport, but betweeq;the'kind of organZzation
depicted in training and the realities of the para-military organi'zation.;4

The RCMP has proven to be a remarkably enduring organization and one
caﬁ only conclude, as Duane S, Elgin and Robert A. Bushnell do in an examin-
ation of the limits of complexify in bureaucratic organizations, that sys-
tems in crises are surrounded by other healthy systems in the organization
which support the disfunctional structure.l? Considering the continued
public support for the force, it must be assumed that the larger environmept

is relatively satisfied with the operational performance of the RCMP and

‘that they accept its institutional legitimacy. This supports the notion
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that other areas of the Force are relatively healthy. The assumption
underscores one of the fundamental antégonisms, that of a closed

organization which places personnel whose primary experience 1is that of

policeman, into bureaucratic and political roles. .

Having drawn conclusions from the research about how the RCMP responded
to environmental pressures and change during the 1970s, it is appropriate to
ask what 1is thé curreﬁt state of the RCMP from an environmental perspec-
tive. Initially it has been acknowledged that there has been a contraction

of authority rather than increased delegation,

"In this capacity he  (the Commissioner) initiated
major changes that he felt were necessary to counter-
act the somewhat tarnished image the Mounties had ac-
quired. He did a lot of house cleaning, rerouted a
great deal of decision making to his office, gave
substance to the RCMP grievance procedures, and
worked long and hard to improve relations with the
government, an 1involvement his predecessors , had
avoided to the detriment of the RCMP." 16

The consequence of this contraction of authority has been something of

a descent into chaos, judging from a recent statement by one DSRR,

"The Commissioner must have more to do than to decide
who should get acting pay, fill a lateral position,
deal with plainclothes allowance, etc. = We have gone
behind, not ahead, in this area....

Then again, the Commissioner has to be prepared to
allow the others to make decisions. From the com—
ments throughout Headquarters Divisions this is one
of the most talked about faults of our upper manage-
ment, not making or being allowed to make administra-
tive or operational decisions.... In the same wvein,
many NCOs are frustrated with being asked to prepare
projects, submit plans, formulate policy, etc. by
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.
their Senior NCOs. and once completed, the plan is
completely reversed or modified by the next level of
command. The complaints surround the fact that why
isn't there more input in the form of inter—office
meetings with all levels when projects are being
delegated....

As the new CO "HQ" said during a recent meeting with
us, 'I haven't heard that complaint.' 'Well Sir',

was the answer, 'How many times as a Corporal or
Sergeant did you walk into the CO's office to .

.c0mplain?",17
These contemporary issues have a familiar ring to them, but one funda-
mental change has occurred, the DSRR system: a change that brings the
issues forward, a point of optimism in an otherwise distressing emergence of
past internal issues. The quote lends some credence to Michel Crozier's
- definition of bureaucracy as "an organization that cannot correct its be-
haviour by learning from its errors."18
Given the focus of the research and the identificétion of contemporary
issues, there is considerable validity in what,Crozier says. And as in the
case of internal dissatisfaction, it is the larger environment that has an-
ticipated and articulated the issue of management change,
"Mountie watchers agree that the RCMP needs a major
Ti?g%srial shake up to meet the evolving demands on
The question that emerges is how responsive will the Officer Corps be to en-

vironmental pressures focusing on the last preserve of the para-miliatry

RCMP itself?
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APPENDIX I

Simpile structure Maching Divisionalized form
buresucracy
Key means of Direct supervision .Standardization of Standardization of
¢ coordination work outputs
Key part of Strategic apex Technostructure Middie line
organization , .
Structural elements
Specialization ot Little specialization ~ Much horizontaland  Some horizontal and
jobs . vertical vertical specialization
specialization (between divisions '
and headquarters)
Training and Little training and Little training and Some training and
j indoctrination indoctrination indoctrination (of divi-
. sion managers)
Formalization of Little formalization - Much formalization - Much formalization
behavior- organic bureaucratic (within divisions) -
bursaucratic/ bureaucratic
organic )
Grouping Usually functional Usually functional Market
Unit size Wide Wide at bottom, Wide at top
narrow elsewhere
Planning and control Little planning and - Action planning Much pertormance
systems control control
Lisison devices Few liaison devices Few liaison devices Few liaison devices
Decentralization Centralization Limited horizontal Limited vertical

decentralization

decentralization

Situational elements

Age and size

Typically young and
small

Typically old and
large

Typically old and very
large :

Technical system

Simple, not regulating '

Regulating but not
automated, not very
complex

Divisible, otherwise
like machine
bureaucracy

Environment

Simple and dynamic;
sometimes hostile

Simple and stable

Relatively simple and
stable; diversified
markets (esp. prod-
uets and services)

Chief executive con-
trol; often owner man-
aged; not fashionable

Technocratic an
external control; got

fashionable

Middle-line control;
fashionable (esp. in
industry)

Note:

, Bold type indicates key design parameters.

SOURCE: Henry Mintzberg, "Organization design: fashion or

fit?" Harvard Business Review (January-February 1981): 107.
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TABLE I

SCHEDULE OF MEN OF PREVIOUS SERVICE TO ENROLMENT IN THE NORTHWEST

MOUNTED POLICE FORCE

RIC & Civil
Regglar Police Cdn
Service Forcg Artillery Total
41 14 87 174

SOURCE: NWMP, Report of the Commissioner Northwest Mounted Police 1874,
.33.

TABLE 11

THE RCMP SHARE OF FINANCIAL AND MANPOWER RESOURCES

Financial Manpower
1970/71 71.1% 1970/71 70.8%
1980/81 57.2% 1980/81 66.4%

SOURCE: Michael Whittington “"Royal Canadian Mounted Police,” How

Ottawa Spends Your Tax Dollars, ed. G. Bruce Doern (Toronto: James Lorimar &
Co., 1981), pp. 136 & 137/. ' :
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FIGURE I -
ORGANIZATIONAL ENVIRONMENT, GOALS AND STRUCTURE
Environment
Goals
Structure
a. A Closed System Model
3
Environment -y,
Goals

Structure

b. iAn‘Open System Feedback Model

SOURCE: Marshall W. Meyers, Change in Public Bureaucracies (New York:
Cambridge University Press, 1979), p. 27.
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APPENDIX II
FIGURE 2
ORGAN;ZATION OF THE NWMP ~ 1874
D
i -
F ¢ & ¥

Staff Officers - 4 | .
Inspectors - -4 =
Sub Inspectors - 4 i
Constables -30
Acting Cst, =20
Sub Cst.. 204

Total 308

SOURCE: NWMP, Report of the Commissioner, 1874, (Ottawa: MacLean
Rogers & Co., 1874; reprinted. Toronto: Coles Publishing Co., 1973), p. 32.

-

’
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APPENDIX II
FIGURE 3 : oo
ORGANIZATION OF HEADQUARTERS - 1920.
Liaison & Intelligence &
COMMR pfficer :
Central o
Dept'l Secretary Registry
ASST — — — Responsible for D
COMMR Administration
Financial C.I.B. - |Adjutants oM &
Branch Branch Supply
1 Pay & 1 Criminal Work 1 ‘Training 1 Accom—
Accounts 2 Secret Service 2 Discipline ) modation
2 Purchasing 3 Finger Print 3- Medical Records 2 Transport
4 Ticket of Leave "4 Veterinary Dept Equip
(Parole) . 3 Stores

/

SOURCE: RCMP, Organizétibn of Headquarters — RCMP, 1949, General Orders
for 14 February 1920. .
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APPENDIX II
FIGURE 4
REOEGANIZATION - ADJUTANTS BRANCH -
COMMR [ —
D/COMMR
- Adjutant Director of
Insp Training and
Organization
Supt
l. Administration l. General
of HQ Supervision
2. Discipline of the™entire
3. Transfers Branch ‘
4. Promotions 2. Direct access
5. Establishment to the Commr
6. General Orders on matters of

SOURCE: RCMP, Organization of Headquarters -~ RCMP 1949, 22

1937

3.

Training and
Organization
Training

Asst Adjutant
Insp

1.
2.

Recruiting
Inspection
Reports
Discharge
Boards
Routing HQ
Authorities

April 1937.
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FIGURE 5
ORGANIZATION OF HEADQUARTERS -1938 -
Commr Chief Treasury
Officer
Secretary
D/Commr *
l
"A" Dept "C" Dept
A/ Commr . A/Commr "S" Dept
Ad jutants
Branch : Purchasing
' The Chief : Intelligence Agent
Preventative Officer
Officer

SOURCE: RCMP. Organization of Headquarters - RCMP, 1949, December 19,
1938.
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FIGURE 11
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ORGANIZATION OF HEADQUARTERS ADMINISTRATION
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FIGURE 12
RECOMMENDED SHORT TERM ORGANIZATION
COMMISSIONER
Publicity and Planning Secretariat Management
Community Relations| , Audit
, 1 l
D/C(A) D/C(Ops)

Division CO

SOURCE: The first long term alternative would have seen the Division COs
reporting through the D/C (Ops), while .the second long term alternative would
have seen the three functional programs replace the D/C (Ops) with the Divi-
sion COs reporting to the Law Enforcement Program. P.S. Ross, Draft Report on
Organization for the Commissioner's Office and Administrative Functions,
August 1968, Short Term Organization Chart I. = o - I
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FIGURE 13

‘Al DIRECTORATE — ORGANIZATION AT CONCLUSION OF CHANGE -

DOP
Z - - _
Organization &| Staffing Training Classification Staff
Establishment & Compensation Relations &
. ‘ ' Services
—Establishment —Recruiting |—Admin lassification |Discipline
' & Boards
F;Ogganization — Career '\-;6pé}é£i6héi” enefits -~ Public
Planning Planning Training Service
. Personnel
— Information —Manpower _Education & |_Staff
Centre Planning Development Relations
L—Transport
SOURCE:

RCMP, Reorganization Division Personnel Units of the Force,

April 1970. Plate II -
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Figure l4
- TYPICAL DIVISION STRUCTURE
Cco
| 1 1 | I
FSSB DSRR A&P Planning CIB Division
Branch . Audit
| i
Staffing | - - —IrwGlassr.r and — - }-- - -} Training - |~ -
and Establishment and
Personnel Development

SOURCE: This is a fairly representative of most Divisional structures,
although there is some minor variances between Divisions.
Charts, (Microfiche prepared by OA & D).

Organization
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