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b ABSTRACT 
=. 

This  r e s e a r c h  examines o r g a n i z a t i o n a l  'change w i t h i n  t h e  a d m i n i s t r a t i v e  . 
3 I 

h e a d q u a r t x r s  of t h e  Royal  ~ a g a d i a n  Mounted P o l i c e  d u r i n g  t h e  p e r i o d  1968 t o  
I 

1980 u t i l i z i n g  a n  envi ronmenual  and i n s t i t u t i o n a l  t h e o r e t i c a l  framework., A 

l o n g i t u d i n a l  approach h a s  been t a k e n  i n  o r d e r  t o  deve lop  an  i n s t i t u t i o n a l  

and s t r u c t u r a l  model of t h e  Force  between 1873 and 1960. The f o c u s  i s  on 

o r g a n i z a t i o n a l  change:  t h e  impact  of env i ronmenta l  p r e s s u r e s  and i q s t i t u -  
, , 

t i o n a l  f a c t o r s .  

I n i t i a l l y ,  t h e  r e s e a r c h  f o c u s e d  on t h e  f o r m a t i o n  of t h e  Royal Canadian 

Mounted P o l i c e .  The environment  i n  t h e  Canadian West p r i o r  t o  1873 was 

l i n k e d  t o  t h e  emergence of n a t i o n a l  g o a l s  and u l t i m a t e l y  t h e  p a r a - m i l i t a r y  

s t r u c t u r e  of t h e  Northwest  Mounted P o l i c e . ,  Once formed,  t h e  Northwest 

Mounted P o l i c e  began a  p r o c e s s  of c o r e  f o r m a t i o n  which assumed t h e  propor-  

t i o n s  of a n i d e o l o g y  by 1968. The s u c c e s s  of t h e  Force  i n  a c h i e v i n g  ~ a t i o n -  

a 1  g o a l s ,  coupled  . w i t h  i t s  wide p u b l i c  s u p p o r t ,  a l s o  l e d  t o  t h e  development 

of an i n s  t i  t u t  i o n a l  l e g i t i m a c y  . 
These i n s t i t u t i o n a l  c h a r a c t e r i s t i c s  of t h e  Royal Canadian Mounted 

P o l i c e  c o n t r a s t e d ,  and l a t e r  c o n f l i c t e d  w i t h  powerful  env i ronmenta l  p r e s -  

' s u r e s  emerging d u r i n g  t h e  p e r i o d  1968 t o  1980. The Force  a t t e m p t e d  t o  pre-  

s e r v e  t h e  s t a t u s  quo a n d s v a d e  c r i t i c a l  e v a l u a t i o n  by r e l y i n g  on i t s  , c l o s e d  

n a t u r e  and i n s t i t u t i o n a l  l e g i t i m a c y .  Environmenta l  p r e s s u r e s  r e l a t e d  t o  t h e  

p u r s u i t  of a c c o u n t a b i l i t y  i n  t h e  p u b l i c  s e c t p r  and i n t e r n a t \  d i s s a t i ~ f d c t i o n  

demanding changes i n  t h e  management s t y l e  of t h e  Force .  Two s p e c i f i c  p e r i -  

ods  of o r g a n i z a t i o n a l  c r i s e s  r e s u l t e d , a n d  s e n i o r  management p e r c e i v e d  a n  

u r g e n t  need f o r  change. 

S p e c i f i c  o r g a n i z a t i o n a l  changes have been examined w i t h i n  t h e  c o n t e x t  

of env i ronmenta l  p r e s s u r e s  c o n f r o n t i n g  t h e  Force and i t s  i n s t i t u t i o n a l  char-  

iii 



acter. The ;esearch shows that when the pressures focused on the tasks or 
Pr 

functions of the Force, change occurred. But when pressures focused on the 

institutional character or the established social structure, the Force en- 

deavoured to rely on its institutional legitimacy to influence or k c nrrol 

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 antikipated level of 

effectiveness which is attributed to its social structure. 

The research demonstrated the impact of the environment on ,the Royal 

,; --.- 
Can'HianV-Funted Police and, paradoxically, how open to change the Royal 

Canadian Mounted Police actually proved to be in spite of its institutlonal 

legitimacy. In the final analysis, much of the change was squeezed into.the 

existing institutional structure. 
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Chapter J 

INTRODUCTION 

This thesis is about organizational change within the Royal Canadian 

Mounted Pdlice (RCMP), change from a para-military organization character- 

ized by strong traditions and its own ideology to an organization typified 

by contemporary bureaucratic processes such as planning, program evaluation 

and accountability. It will deal with the causes, the issues and the prob- 

lems of this transition to a con.temporary bureaucracy which primarily occur- 

;$ 
red during the period 1968 to i980. 

Organization change is a process through which an organization at2tempts' 

to adapt itself better to its external environment. The necessity for 

change is related,to the organization's Tnability- to completely control its 

environment and a desire go ensure its autonomy, security or prestige. As a 

result, the organization restructures or changes its behaviour in an effort 

to deal more effectively or maintain its relationship with, the environment.1 

A s$cond source of change may be through a process of growth and devel- 
541 

opment as the organization ages or matures. However, but most change is ac- - 

knowledged to originate in the environment whether it is changing techno- 

logy, new government demands or changing social values.2 But in either 

case, organizatlion change is caused or facilitated by the relationship be- 

tween the organization and its environment. 

Change, however, is not always the only possible outcome in response to 

environmental pressure. In s.ome organizations there is a marked rqluctance 

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

In other cases, organizations may attempt to influence 9r control their 
/ 



environment t o  p re se rve  tk  s t a t u s  quo, p a r t i c u l a r l y  i f  they  a r e  powerful  
* - 

A : 
and i n s t i t u t i o n a l i z e d ,  l i k $ -  t h e  RCMP. . 

Un1,ike much oT t h e  l i t e r a t u r e  about  t h e  RCMP; t h i s  r e s e a r c h  i s  an 

a t t emp t  t o  p rov ide  an academical ly  o b j e c t i v e  and n e u t r a l  e v a l u a t i o n  of t h e  

f a c t o r s  of change and t h e  i n t e r n a l  dynamics of t h e  RCMP from informat ion  
I 

t h a t  i s  n o t  r e a d i l y  a v a i l a b l e  t o  o t h e r  r e sea rche r s .  

3 

The Nature of t h e  Organiza t ion  
and t h e  I s s u e s  of Change 

1 
The RCMP w& e s t a b l i s h e d  i n  1873, i n i t i a l l y  a s  a  s m a l l  mounted p o l i c e  

u n i t  t o  p a t r o l  t h e  l a r g e l y  u n s e t t l e d  Western t e G i t o r i e s  d u r i n g  t h e  f i r s t  
t 

yea r s  of t h e  newly c r e a t e d  Dominion. Over t h e  RCMP's 110 y e a r  h i s t o r y  i t  

has ,  bowever, been t ransformed from a  sma l l  u n i t  i n t o  a  l a r g e  complex organ- 

i z a t i o n  w i t h i n  t h e  p u b l i c  s e c t o r .  During t h i s  extended per iod  of develop- 

ment, i t  has  b u i l t  a  t r a d i t i o n  a s  an  e f f e c t i v e  law enforcement agency which 

i s  recognized world wide. 

This  r e c o g n i t i o n  coupled w i t h  i t s  p a r a l n i l i t a r y  s t r u c t u r e ,  and t h e  re-  *- 

s u l t i n g  para -mi l i t a ry  c h e r a c t e r  and ideology have played a  s i g n i f i c a n t  r o l e  
. 5, 

i n  t h e  p roces s  of change. The most profound pe r iod  of change has  been 

dur ing  t h e  l a t e  1960s and t h e  1970s when t h e  RCMP grew approximately  67 per- 

cent .3  Based 'on t h i s  d a t a ,  an observer  might conclude t h a t -  growth and 

development were t h e  fundamental change processes  a t  work, b u t  t h a t  i s  n o t  

ghe c a s e ,  a s  t h e  r e s e a r c h  w i l l  demonstrate.  The pe r iod  was a l s o  

c h a r a c t e r i z e d  by cons ide rab l e  i n t e r n a l  and e x t e r n a l  p r e s su re s  about  i t s  r o l e  

and ope ra t i on .  The impact of t h e s e  p r e s s u r e s  was t o  a c c e l e r a t e  t h e  r a t e  and 

d i r e c t i o n  of change. An a r t i c l e  i n  Saturday Night by C h a r l o t t e  Gray summed 



s 

3 : k .*. 
I 

'b : 
up the  p r e s s u r e s  on t h e  R W ,  

"Never had t h e  RCMP been under a t t a c k  fram s o  many 
q u a r t e r s ;  never  had i t s  va lues  i n s t i l l e d  i n  i ts  mem- 
bers  been %so obviously a t  odds w f t h  those  of  t h e  
soc&ety i t  was supposed t o  se rve .  4 , 

The RCMP was and ' l a rge ly  s t i l l  i s  a  t i g h t l y  c o n t r o l l e d  para-mi l i t a ry  
Y 

organ iza t ion  which p u t s  g r e a t  emphasis. on t h e  importance of t r a d i t i o n ,  

c a r e e r ,  d i s c i p l i n e  and rank.5 The acceptance and pe rpe tua t ion  of t hese  

va lues  has  been con t ingen t  on t h e  c losed  n a t u r e  of t h e  r e c r u i t i n g  and t r a i n -  

i n g  system which i s  i l l u s t r a t e d  i n  t h e  fo l lowing  s ta tement  from an  a r t i c l e  
. 4  

i n  t h e  S t a r  Weekly i n  

I 'B; .,a 
i' " A t  Rockclif  f  e and Regina r e c t u i t s  'ark 4 g iven  some. 

t e c h n i c a l  i q t r u c t i o n  b u t  t h e  tor$ 08.; 
i s  . a  make-or-break regimen of d r i l  fheir g,, i n  training spur red  
boots ,  s a l u t e s  f o r  every th ing  t h a t  m&&, spit-and- 
p o l i s h  d i s c i p l i n e  and an emphasis or+.grooming and 
r i d i n g  ho r se s  t h a t  borders  on t h e  myst'ic, (The pre- 
s e n t  Commissioner, l i k e  those  before  him, quo te s  
Winston C'hurchil l .  The o u t s i d e  of a  ho r se  i s  -good 

a f o r  t h e  i n s i d e  of a  man.) Like p r i e s t s ,  t h e  r $ c r u i t  
must be c e l i b a t e ;  marr iage i s  forb idden  f o r  t w o p a r s  
a f t e r  en l i s tmen t .  A l l  t h i s  aombines t o  produce a  man 
whose h e a r t  and s o d l  a r e  devoted t o  t h e  Force,  whose 
very  r a i s o n  d '%t re  i s  t h e  uniform of t h e  RCMP."~ 

The aim df t h e  i n t e n s e  t r a i n i n g  and i n d o c t r i n a t i o n  has  been t o  develop 

a  s t r o n g  sense  of  commitment and burpose w i t h i n  t h e  RCMP's membership. 

< " P a r t  of t h i s  commitment and purpose" i s  t h e  r e j e c t i o n  of t h e  no t ion  of 

being c i v i l  s e r v a n t s  and the  r e j e c t i o n  of t h e  p o l i t i c a l  r o l e  p lay ing  of bu- 

reaucracy i n  favour  of what t h e  RCMP cons ide r s  a more worthy s e t  of i d e a l s :  

s e r v i c e  t o  t he  pub l i c  and non-po l i t i ca l  in te r feeence .7  To ach ieve  t h e  nec- 

e s s a r y  commitment t o  t h e  o rgan iza t ion ,  t h e  Force t y p i c a l l y  s e l e c t e d  s i n g l e  



r u r a l  males wi th  t h e  m i  mum educa t iona l  requirements  -- those who i t  was P - 
/- 

f e l t  cpuld  be most e a s i l y  i ndoc t r ina t ed .  Frequent t r a n s f e r s  have been used 

- t o  r e i n f o r c e  ' t h i s  co&itment by reducing i d e n t i f i c a t i o n .  t o  s p e c i f i c  t a s k s  o r  
- 

geographica l  regions.8,  However, t h e  process  has  tended t o  c r e a t e  an i s o l a -  

t i o n  and e l i t i s m  w i t h i n  t h e  o r g a n i z a t i o n . ,  , 

I n t e r n a l l y ,  t h e  cons quencB of  t h i s  c losed  system and f r equen t  t rans-  P 
f e r s  has  been to r e t a r d  t h e  development of e x p e r t i s e ,  and r e s t r i c t  t h e  e n t r y  

of  new i d e a s  and va lues  i n t o  t h e  RCMP. A s  a  r e s u l t ,  t h e  o rgan iza t ion  i s  
I @  

h igh ly  s t r u c t u r e d ,  r i g i d  and l a c k i n g  i n  innovat ion.  The fundamental p o i n t ,  

however, i s  t h a t  t h i s  va lue  system o r  ideology which has  been indoc t r ina t ed  

i n t o  ydung r e c r u i t s  and r e in fo rced  throughout t h e i r  s e r v i c e  by t h e  t r a n s f e r  

a n d  promotion system, a f f e c t s  t o  a  s ign i f i c ' an t  degree  t h e  decision-making 
I > 

process .  To a r r i v e  a t  t h e  t op ,  au tho r s  Edward Man and John Lee s t a t e ,  one 

Y 

must s u r v i v e  " i n  - a  r u t h l e s s  compet i t ion f o r  promotion; t h e  besf  s u r v i v a l  

t e c h n i q u e - i s  t o  become a  yes-man."g I n  gene ra l ,  t h e s e  p r a c t i c e s  have made 

t h e  RC?fP i l l -equipped  i n  terns of o r g a n i z a t i o n a l  e x p e r t i s e  and ,  p ~ l i t i c a l  

acumen t o  u n d e r t a k e . t h e  changes being t h r u s t  upon i t .  

The d.ramatic 'changes i n  s o c i a l  va lues  e s p e c i a l l y  i n  t h e  a r e a  of  c i v i l  

r i g h t s  and c u l t u r a l  na t iona l i sm which took p l ace  i n  t h e  1960s con t r a s t ed  

s h a r p l y  wi th  t h e  para-mi l i t a ry  va lues  of t h e  RCMP. The s i x t i e s  was a l s o  a 
P 

psr iod  i n  which a  number of i n c i d e n t s  regard ing  RCMP p r a c t i c e s  i n  r e s p e c t  t o  
#' 

n a t i o n a l  s e c u r i t y  became knowg and rece ived  cons iderab le  p u b l i ~ i t y . 1 0  Af t e r  

a  number of exposss  dur ing  t h e  decade, t h e  Government appointed t h e  Royal 

Commission on Secu r i ty  w ch repor ted  - in  October 1968. TG r e p o r t  d e a l t  ./" 
4 wi th  t h e  complexi t ies  and c o n t i a d i c t i o n s  of a  s e c u r i t y  r o l e  f o r  a  p o l i c e  

fo rce .  The majbr recommendation was t h a t  t h e  D i r e c t o r a t e  o f  Secu r i ty  and 



Intelligence of the RCMP should be 3 separate .agency, As a resuJt, Prime 

Minister Trudeau indicated that changes would be forthcoming in the direc- 

. tion and control of the Directorate of Security and ~ntelli~ence. He stated, 

in the House of Commons, 

3 .  

"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 structuTe of the Force, The Security Ser- 
vice will be increasingly sepacate ifn structure and 
civilian in nature. " l 1, 

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

4 
vice despite pressures for change. The extent of civilianization was really 

.? 1 2 
a. the appointment of a civilian ~irect~r', Genera+ 

. . 

Two other sources of pressure requiring an organizational response f r ~ m  

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 throughsthe Force's immediate environ- 

ment, which constitutes mainly the central agencies of government and the 

Solicitor General's Department, they had a significant impact on the devel- 

opment of planning, the delegation of responsibility and department%al admin- 

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 

the R W ,  accountable for the "organization and its programs" within certain 

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



- 
c r e a s e d  a c c u u ' n t a b i l i t y ,  and t h i s  w a s  a  major  shor tcoming of  t h e  e n t i r e  de- 

c e n t r a l i z a t i o n  p r o c e s s .  The Lam2ert commission recommended a  r e s t r u c t u r i n g  

of t h e  C e n t r a l  Agencies and a  c o n s o l i d a t i o n  of t h e i r  c o n t r o l  and coordina-  

t i o n  r o l e s  o v e r  t h e  depar tments ,  
, - 

The-Report  of t h e  A u d i t o r  Genera l  of Canada t o  t h e  House of Commons f o r  

t h e  f i s c a l  y e a r  ended *March 31,  1981 emphasized and i l l u s t r a t e d  j u s t  what 

impact  t h e  c e n t r a l  a g e n c i e s  and government p o l i c y  h a s  had on t h e  RCMP. 

"The RCMP h a s  been r e s p o n s i v e  t o  government i n i t i a -  
t i v e s  t o  improve t h e  q u a l i t y  of  p l a n n i n g  i n  d e p a r t -  . . 
ments and a g e n c i e s .  I n  t h e  l a t e  1960s, t h e s e  i n i t i a -  
t i v e s  focused  on development o f  POP.& B. Systems. I n  
t h e  e a r l y  1970s ,  t h e  RCMP improved i t s  p l a n n i n g  pro- 
c e s s  by e s t a b l i s h i n g  a  p l a n n i n g  branch and p r o v i d i n g  
f u l l  t i m e  l a n n i n g  s t a f f  f o r  s e n i o r  d i v i s i o n a l  m 
agemen t . d , 

-'-L 

The / f o r c e s  of change were n o t ,  however, e x c l u s i v e l y  e x t e r n a l  t o  t h e  

RCMP. I n  1972 Jack  Rarnsey, i n  a n  a r t i c l e  i n  Maclean 's ,  compared t h e  RCMP1s 

r u l e s - a s  m o y e - a p p r o p r i a t e  t o  a  p e n a l  co lony  t h a n  a  p o l i c e  f o r c e  and s a i d  of-  - *a7 

f i c e r s ' m a i n t a i n e d  d i s c i p l i n e  th rough  f e a r .  l 4  Ramsey's a r t i c l e  touched o f f  a  

wave of i n t e r n a l  d i s c o n t e n t m e n t  w i t h i n  t h e  Force  t h a t  r e s u l t e d  i n  mass meet- 

i n g s  i n  s e v e r a l  major c i t i e s  two y e a r s  l a t e r .  T h i s  i s s u e  e s c a l a t e d  t o  such  - 
a n  e x t e n t  t h a t  t h e  government a p p o i n t e d  t h e  Commission of I n q u i r y  R e l a t i n g  

t o  P u b l i c  Complaints ,  I n t e r n a l  D i s c i p l i n e  and Grievance  Procedure  w i t h i n  t h e  

Royal Canadian Mounted P o l i c e  (Marin Commission) on June 6 ,  1974. A s  y e t  

t h e  major  recommendations of t h e  Commission which r e p o r t e d  i n  ~anuary -1976, 
/ 

have n o t  been implemented. However, a  q u a s i - e l e c t e d  r e p r e s e n t a t i v e  system 

has  been e s t a b l i s h e d  t o  p r o v i d e  i n p u t  i n t o  t h e  decision-making p rocess  on 

i s s u e s  i m p o r t a n t  t o  t h e  g e n e r a l  membership. 



A critical distinction that emerges in determining 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 in analyzing the Force's response to changes 

or demands in the environment. 

The Central Hypothesis 

. , Organizational change is viewed as a process in which the organization 

endeavours to maintain a viable relationshipawith its environment. This vi- 

able relationship relates to the organization's autonomy, security and pres- 

tige. The primary assumption is that change in the environment alters the 

relationship between it and the organization requiring a response from-the 

organization. In the RCMP this changing relationship is filtered through 

the Force's institutional or value system which ultimately affects the 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 imediate 
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. 

f 



What t h e s e  t w o  s t a t e m e n t s  s u g g e s t  i s  t h a t  t h e  RCMP h a s  r e s i s t e d  change 

and , t h a t  even when change h a s  been under taken ,  i t  h a s  n o t  fundamenta l ly  

changed t h e  c h a r a c t e r  of t h e  o r g a n i z a t i o n .  The aim of t h e  r e s e a r c h  t h e n ,  i s  

t o  p rove  t h e  v a l i d i t y  o f  t h e  t w q h y p o t h e s e s .  

4. 

The Scope and Methodology of t h e  Research 

The scope  of t h i s  t h e s i s  i s  l i m i t e d  t o  examining o r g a n i z a t i o n a l '  change 

i n  t h e  a d m i n i s t r a t i v e  c e n t e r s  of t h e  Headquar te r s  o f  t h e  RCMP. Changes i n  
-. 

t h e  o p e r a t i o n a l  p o l i c e  s t r u c t u r e  have n o t  been examined For two r e a s o n s ;  op- 

_... e r a t i o n a l  p o l i c e  m a t t e r s  a r e  c o n f i d e n t i a l  and a c c e s s  t o  t h a t  i n f o r m a t i o n  i s  
c - 

r e s t r i c t e d ,  and t h e  o p e r a t i o n a l  s p h e r e  i s  s o  e x t e n s i v e  and g e o g r a p h i c a l l y  

d i s p e r s e d  t h a t  t h e  t a s k  would be beyond t h 6  scope of a  s i n g l e  r e s e a r c h e r .  

8 
The second l i m i t a t i o n  i s  t h a t  t h e  r e s e a r c h  o f  t h e  environment  and or-  

P 

g a n i z a t i o n  change i n  t h e  RCMP ii conf ined  t o  t h d  p e r i o d  between 1968 and 

1980. T h i s  p e r i o d  was s e l e c t e d  because  i t  r e p r e s e n t s  a  p e r i o d  when a  g r e a t  

d e a l  o f  p r e s s u r e  f o r  change emerged i n  t h e  environment.  The upper  l i m i t  of 

1980 was a r b i t r a r y  s o  t h a t  t h e  r e s e a r c h  d i d  n o t  encroach  on contemporary 

i s s u e s  which t h e  Force  might  n o t  want made p u b l i c .  An h i s t o r i c a l  review i s  

i n c l u d e d ,  because  of i t s  r e l e v a n c e  t o  t h e  s t r u c t u r a l  and t h e  i n s t i t u t i o n a l  

c h a r a c t e r i s t i c s  of t h e  RCMP. 

O r g a n i z a t i o n  t h e o r y  i s  v e r y  broad w i t h  a  number of competing and over-  

l a p p i n g  t h e o r e t i c a l  c o n c e p t s  o r  models,  e a c h  one a l l o w i n g  t h e  r e s e a r c h e r  t o  

f o c u s  on a  s p e c i f i c  a s p e c t  of  t h e  o r g a n i z a t i o n .  However, t h e r e  i s  no one 
- 

comprehensive o r  g e n e r a l  t h e o r y  of o r g a n i z a t i o n s .  T h e r e f o r e ,  s e l e c t i n g  a  

t h e o r e t i c a l  concept  i s  l a r g e l y  d i c t a t e d  by what a s p h c t s  o f  t h e  o r g a n i z a t i o n  

one w i s h e s  t o  examine.15 I n  t h i s  c a s e ,  t h e  f o c u s  of t h e  r e s e a r c h  i s  organ- 



izational change within the RCMP. 

Chapter I1 discusses the theoretical concepts and develops a theore- 

tical framework within which the research is then structured. The primary 

theoretical framework that is developed, is from environmental and institu- 

tional theory. A secondary focus of the research, is an analysis of the 

structural dimensions of the RCMP which is 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 in a theoretical 

way. -- 

Environmental theory deals with the forces or pressures, generally out- 

side the boundaries of the organization to which it reacts or .adapts, usual- 

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

< ,I 

is whether the'orgagization is "closed" or "open," which largely affects the 

kind of relationship 'the orxanization has with its environment. Leadership 

js 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 case of closed organizations, in 

regard to intrusions into the organization's activities. 

Institutional theory is used to demonstrate the importance of organiza- 

tional ideology and myths which organizations attempt to develop in order to 
'-r 

rationalize their legitimacy and ensure their survival. These institutional 

characteristics have a profound effect-on the direction and degree of change 

within organizations by influencing decision making. 
. %r 

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

itions who are able to provide rationales for certain kinds of decisions and 



organizational change, and an examination of RCMP documents and records. 

Secondary sources sf information include an examination of exis ting li tera- 

ture, newsgaper' articles and Royal Commission 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 contained in Ap- 

pendix 11. 

The objective of the research is to validate the central hypotheses of 

the thesis and where possible to provide generalizations or predictions 

about organizations that may be of some value to organization 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 I1 develops a theoretical framework utilizing environmental and 

institutional theory, and explains how this theoretical framework is opera- 

tionalized. Environmental theory provides a framework 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 



sub-divided i n t o  t h e  larger envi ronment ,  t h e  immediate environment  and t h e  

i n t e r n a l  

I1 . 
The 

t u t i o n a l  

2 

envi ronment .  A d e t a i l e d  d e f i n i t i o n  of e a c h  i s  p rov ided  i n  Chapter  

i n s t i t u t i o n a l  t h e o r y  p o r t i o n  of  t h e  c h a p t e r  r e l i e s  on  t h r e e  i n g t i -  

p r o c e s s e s :  c o o p t a t i o n ,  c o r e  f o r m a t i o n ,  and r a t i o n a l i z e d  l e g i t i -  

macy. Each one of t h e s e  i n s t i t u t i o n a l  p r o c e s s e s  o r  c h a r a c t e r i s t i c s  p l a y s  a 

r o l e  i n  how t h e  Fo rce  p e r c e i v e s  o r  r e sponds  t o  changes  i n  t h e  environment .  

Chap te r  111 i s  o r g a n i z e d  i n t o  a n  h i s t o r i c a l  overv iew ;of t h e  RCMP's 
i 

development.  Wi th in  t h i s  h i s t o r i c a l  overv iew,  s p e c i f i c  t h e o r e t i c a l  a s p e c t s  

deve loped  i n  Chapter  I1 a r e  examined: t h e  g o a l  s t r u c t u r e  r e l a t i o n s h i p ,  t h e  

c o r e  f o r m a t i o n  p r o c e s s ,  and t h e  emergence of a r a t i o n a l i z e d  l e g i t i m a c y .  A 

s t r u c t u r a l  a n a l y s i s ' a l s o  t a k e s  p l a c e  which i s  used  l a t e r  t o  compare and de- 

f i n e  s p e c i f i c  o r g a n i z a t i o n a l  changes  examined i n  Chapter  V. 

Chap te r  I V  i s  a n  examina t ion  of  t h e  RCMP's environment .  The pr imary 

f o c u s  i s  on changes i n  t h e  F o r c e ' s  imrnedii te and i n t e r n a l  environment  be- 

c a u s e  of  t h e  d i r e c t  impac t  on t h e  o r g a n i z a t i o n ;  however, b r o a d e r  i s s u e s  and 

d e b a t e s  t a k i n g  p l a c e  i n  t h e  l a r g e r  environment  a r e  a l s o  d i s c u s s e d .  The ob- 

j e c t i v e  o f  t h e  c h a p t e r  i s  s p e c i f i c a l l y  t o  d e s c r i b e  and d e f i n e  changes i n  t h e  

RCMP's environment  t o  which i t  h a s  had t o  respond o r  a d a p t .  

Chapter  V examines s p e c i f i c  o r g a n i z a t i o n a l  changes t h a t  have o c c u r r e d  

as a r e s u l t  of  t h e  i s s u e s  and p r e s s u r e s  deve loped  i n  Chap te r  I V .  The chap- 

ter  i s  o r g a n i z e d  around whe the r  t h e  i s s u e s  and p r e s s u r e s  f o c u s  o n  t h e  task 

s t r u c t u r e  o r  t h e  s o c i a l  s t r u c t u r e  of t h e  Force.  The r o l e  o f  i n s t i t u t i o n a l  

p r o c e s s e s  i n  t h e  F o r c e ' s  r e s p o n s e  t o  i t s  changing  envi ronment  become e v i -  

d e n t .  S e v e r a l  major  i s s u e s  which f o c u s  on t h e  s o c i a l  s t r u c t u r e  of  t h e  Fo rce  

a r e  co-opted i n t o  t h e  p o l i c y  and decis ion-making s t r u c t u r e  and  t h e i r  impact  



p a r t l y  n e u t r a l i z e d .  A r a t i o n a l i z e d  l e g i t i m a c y  of t h e  F o r c e ' s  r o l e  and s t a -  

t u s  emerges and i s  shown a s  being used t o  r e s i s t  change and evade c r i t i c a l  

. . 
:- e v a l u a t i o n .  Formal iza t ion  of a d m i n i s t r a t i v e  f u n c t i o n s  i s  shown t o  be exten-  

s i v e  and t h e  impact of t h i s  f o r m a l i z a t i o n  i s  analyzed. 

Chapter V I  p rov ides  a  summary of t h e  r e s e a r c h  p resen ted  i n  t h e  previous  

c h a p t e r s  and compares t h e  s t r u c t u r a l  model developed i n  Chapter  111 and 

Chapter V. Conclusions a r e  t h e n  developed and p resen ted  w i t h i n  t h e  theore-  

t i c a l  framework developed i n  Chapter  11. A number of s i g n i f i c a n t  i s s u e s  

emerge o u t  of t h e  r e s e a r c h  and t h e s e  a r e  t h e  s u b j e c t  of comment i n  t h e  con- 

c l u d i n g  chap te r .  
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CHAPTER I1 

ii 

A THEORETICAL FRAMEWORK OF ORGANIZATIONAL CHANGE 

I n t r o d u c t i o n  

The purpose of t h i s  c h a p t e r  i s  t o  develop a  t h e o r e t i c a l  framework from 

o r g a n i z a t i o n  theory  which can be used t o  examine and a n a l y z e  o r g a n i z a t i o n a l  

change w i t h i n  t h e  RCMP. A t h e o r e t i c a l  framework should i n t e g r a t e  

s e a r c h  and t h e o r e t i c a l  concepts  i n  such a  way t h a t  t h e  r e s u l t s  of 

s e a r c h  a r e  d i r e c t e d  toward e s t a b l i s h i n g  v a l i d  g e n e r a l i z a t i ~ n s ~ a b o u t  

z a t i o n s .  The importance t h e n ,  of developing a t h e o r e t i c a l  framework 

t h e  re- 

t h e  re-  

organi-  

i s  t h a t  

i t  s t r u c t u r e s  t h e  a n a l y s i s  and d e f i n e s  what f a c t o r s  must be t aken  i n t o  con- 

s i d e r a t i o n .  

Chapter  I s t a t e d  t h a t  t h e r e  was no g e n e r a l  theory  of o r g a n i z a t i o n s  and 

1 

t h a t  o r g a n i z a t i o n  theory  c o n s i s t e d  of a  number of competing and over lapping 

t h e o r e t i c a l  concepts . l  however, s e l e c t i n g  a  t h e o r e t i c a l  p e r s p e c t i v e  i s  less 

problemat ic  than  t h e  above s t a t ement  sugges ts .  Developing a  t h e o r e t i c a l  

p e r s p e c t i v e  i s  l a r g e l y  d i c t a t e d  by t h e  assumptions one makes about  t h e  or-  

g a n i z a t i o n a l  r e l a t i o n s h i p s  t o  be examined. 

I n  t h e  i n t r o d u c t i o n  o f '  Chapter I ,  o r g a n i z a t i o n a l  change was desc r ibed  

a s  a  p rocess  through which an  o r g a n i z a t i o n  a t t e m p t s  t o  adap t  i t s e l f  t-o i t s  

e x t e r n a l  environment.2 There a r e  two assumptions p r e s e n t  i n  t h a t  statement;:. 

f i r s t ,  t h a t  t h e  environment i s  an  impor tant  v a r i a b l e ,  and secondly ,  t h a t  t h e  

o r g a n i z a t i o n  w i l l  a t t empt  t o  a d a p t  i t s e l f  i n  o r d e r  t o  m a i n t a i n  i t s  r e l a t i o n -  

s h i p  o r  r e l evance  t o  t h e  environment. The second assumption r a i s e s  t h e  

q u e s t i o n  of what t h e  a d a p t a t i o n  p rocess  might e n t a i l .  Larry  Gre ine r  s a y s ,  



- 
"My position...is that the future of an organization 
may be less determined by outside forces than it is 
by the - organization's,history."3 

Accepting that proposition suggests that in addition to the environ- 

ment, the organization's history is relevant to the +issue 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 re'levant focus is not 

,based solely on its historical inclinations. ' It also examines the dynamics 
- 

of the organization's process of adapting to its environment, 

"Natural forces work their ways quietly, and it is 
often not until too late that the organization dis- 
covers, for example, that its social bases in the - 
community - the groups that supply- its personnel, 
receive its services, provide legitimacy - is 
eroded. " 4  

This is a situation not unlike the RCMPts during the 1970s. 

Going back to the first assumption about the relationship between or- 
t 

ganization change and the environment, one is inclined to ask whether organ- 

izations change in otier ways. William Starbuck examines organizational 

change from a growth and development perspective, related to growth in size 

and age. He emphasizes that the organization's relationship with its envi- 
-9 0 

ronment is fundamental because the organization's goals develop around soc- 

ietal needs. Therefore, in order to grow, it must maintain a positive rela- 

tionship with the environment.5 

Another 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, 



"The speed a t  which a n  o r g a n i z a t i o n  exper iences  
phases of e v o l u t i o n  and r e v o l u t i o n  i s  c l o s e l y  re- 
l a t e d  t o  t h e  market environment of i t s  indus t ry . "  

Greiner  c l e a r l y  r e l a t e s  speed of response  to p e r i o d s  of change t o  success  o r  

f a i l u r e  i n  a  market envirohment.  6 

4 N e i t h e r  Starbuck o r  Gre ine r  can t o t a l l y  e x p l a i n  away t h e  environment. 

I n  f a c t ,  bo th  a r e  d i r e c t l y  r e l a t e d  t o  o r  con t ingen t  on t h e  environment. 

While i t  i s  e v i d e n t  t h a t  a p rocess  of growth and development d i d  occur  i n  

tge RCMP, i t  d i d  n o t  a l t e r  t h e  b a s i c  s t r u c t u r 9  s i g n i 4 i c a n t l y .  

Given t h e  above assumptions andr-arguments; t h e r e  i s  a  s t r o n g  c a s e  f o r  
i 

an envi ronmenta l  and i n s t i t u t i o n a l  approach t o  t h e  resea rch .  But what o t h e r  

t h e o r e t i c a l  concepts  a r e  t h e r e ,  and how r e l e v a n t  a r e  they  t o  t h i s  r e sea rch?  

For example, James L. Gibson s a y s  s y s t e m s  theory  " p r e s e n t s  t h e  oppor tun i ty  

t o  view t h e  o r g a n i z a t i o n  a s  a  t o t a l i t y . "  Systems t h e o r y ,  h e  s a y s ,  

" t r e a t s  o rgan iza t ions '  as complex sets of mutual ly  
dependent and i n t e r a c t i n g  v a r i a b l e s .  el 7 

I n  s p i t e  of t h e  apparen t  r e l evance ,  t h a t  p e r s p e c t i v e  t ends  t o  t r e a t  t h e  . 
i n t e r a c t i o n  between d i f f e r e n t  o r g a n i z a t i o n s  a s  mutual ly  dependent and com- 

p lex .  , Indeed networks of .  i n t e r a c t i o n  do exi3,t b u t  i n  t h e  c a s e  of t h e  RCMP 

t h e r e  i s  ve ry  l i t t l e  t h a t  could be des;ribed a s  mutual dependence a s  t h e  re-  

s e a r c h  w i l l  demonstrate .  Ctiarles Perrow n o t e s  t h a t  s t u d i e s  have found t h a t  

" t h e  web i s  n e i t h e r  a s  dense  =nor a s  complex as w e  g e n e r a l l y  th&nk; t h e r e  i s  

s u r p r i s i n g l y  l i t t l e  i n t e r a c t i o n ,  cmf l i c t ,  o r  need f o r  a c c m - .  "8  

Weberian theory  o r  " t h e  theory  of bureaucracy,"  d e f i n e s  t h e  s t r u c t u r a l  

c h a r a c t e r i s t i c s  of bureaucracy which a r e  of some re levance  t o  t h e  r e s e a r c h  

and a n a l y s i s .  But i t  does  n o t  address  t h e  impact of t h e  environment on t h e  

o r g a n i z a t i o n  o r  t h e  p rocesses  o c c u r r i n g  w i t h i n  i t ,  a s  t h e  o r g a n i z a t i o n  



- -- 

adapts or endeavours to control or- influence its environment .9 

- 

- - Likewise, the human relations model pays little attention to the or- 

+ - ganizationlenvironment relations, focusing father on individual motivagion 

.and informal groups within organizations.10 Phillip Selznick says the model 

ignores the real relationships 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, aspects of considerable iw-- 

portance in the RCMP which led *to the membership challenging the legitimacy 

of the leadership in 1974.11 

In developing an environmental and institutional theoretical framework, 

no attempt has 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 theoretical framework, considerable reliance is placed on Charles 

- -- - - - - 

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

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

ferred to where they elaborate on specific issues relevant to the framework 

and the analysis.12 

The importance of environmental theory to this research is that it pro- 

vides a framework in which the relationship of the organization to its envi- 

ronment can be examined. Thi s relationship between the crrganizat-fm- arrd the 

environment is seen as critical, since the o r g a n f z a t i o n ~ s ~ s ~ i ~  often~zk= 

pends on its ability to maintain a positive 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 evironment do not threaten its 



security autonomy or prestige, or jeopardize its opportunities for growth. 

Three dimensions of environmental theory are important here: the,role 

of the environmentd'in determining the goals and structure of the RCMP, the 

relationship of environmental change or uncertainty to structural and prbL' 

cess changes in the R W ,  and the 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 treate here as given. This approach is taken as the RCMP 

- k is an organization with distinct - boundaries which are statutorily and insti- 

tutionally maintained. The validj.ty of t.his 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 
c, 

which 'sense its environment. 13 e 

Institutional theory focuses o n  _the natural process of tradition 

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

that this process de terrnines to a substantial degr&e management ' s response 
fl 

to pressures or changes in the environment. Consequently, change or the 
, r 

lack of change within the RCHP is determined both by institutional factors 

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

ors. 

The actual analysis of organizational change is the secondary focus of 

the resesrch. However, it is not treated in any theoretic51 way. Three or- 

ganizational configurations, Appendix I, are adapted from Henry Yintzberg's 
r, 

article "Organization design: fashion or fit?" and are used to describe the 

structural components of t h e  R W .  



~ n v i r o n m e n t a l  Theory 

One of t h e  fundamental assumptions of environmental  theory  and t h e  one 

around which t h e  envi ronmenta l  p e r s p e c t i v e  of t h i s  t h e s i s  i s  organized is  

t h a t  g o a l s  a r i s i n g  o u t  of some need i n  t h e  environment e s s e n t i a l l y  de termine  

t h e  s t r u c t u r e  of t h e  o r g a n i z a t i o n  and i t s  f u t u r e  r e l a t i o n s h i p  t o  t h e  envi-  a 
ronment. l 4  That i s ,  i n  s e t t i n g  g o a l s ,  s o c i e t y  de termines  what t h e  organi -  

z a t i o n  i s  t o  achieve.  I n  1873 g o a l s  of s t a b i l i t y  and o r d e r  were formula ted  

and t h e  A W P  was organized t o  ach ieve  t h o s e  goals .  

This  environment-goal-s tructure r e l a t i o n s h i p  i s  shown i n  Appendix 11, 

F i g u r e  I. It i l l u s t r a t e s  t h e  l i n k  between t h e  environment,  t h e -  g o a l s  and 

t h e  s t r u c t u r e  i n  both  a  c l o s e d  systems model and an  open systems feedback 

model. This  r e l a t i o n s h i p  becomes t h e  f i r s t  focus  of t h e  resea rch .  . 
The second element of environmental  theory  of importance h e r e  i s  t h a t  

~ - II 

change o c c u r r i n g  i n  t h e  environment a l t e r s  t h e  r e l a t i o n s h i p  between t h e  or-  

g a n i z a t i o n  and i t s  envi ronnent .  T h i s  a l t e r e d  r e l a t i o n s h i p ,  u l t i m a t e l y ,  re -  

q u i r e s  some response  from o r  change i n  t h e  o r g a n i z a t i o n .  ~ n v i r o n m e n t a l  

change may be i n  t h e  form e i t h e r  of new g o a l s ,  a  change i n  government o r  

s o c i e t a l  a t t i t u d e s  and va lues .  15 

Whatever t h e  &condi t ions ,  t h e  o r g a n i z a t i o n ' s  o b j e c t i v e  i s  t o  main ta in  a  

p o s i t i v e  r e l a t i o n s h i p  w i t h  i t s  environment. There fo re ,  t h e  achievement of 

e n v i r o n ~ n t a l  g o a l s  i s  impor tant  t o  t h e  o r g a n i z a t i o n ' s  s t a b i l i - t y  and su rv iv -  

al, e~phasizing the  importance of the l i n k  between the crrganizatiun and its 

g o a l s  i n  t h e  open systems feedback model, F igure  I. The d e g r e e ' t o  which t h e  

o r g a n i z a t i o n  i s  a b l e  t o  ach ieve  t h i s  i s  o f t e n  used a s  a  measure of i t s  e f -  

f e c t i v e n e s s ,  p a r t i c u l a r l y  i n  bureaucracy where t h e r e  a r e  few e f f e c t i v e  mea- 

s u r e s  of performance. 16  



Change,-however, i s  n o t  t h e  on ly  response  t o  changing o r  u n c e r t a i n  en- 

v i ronmenta l  c o n d i t i o n s .  The f a c t  i s ,  according t o  Perrow, t h a t  l a r g e  organ- 

i z a t i o n s  wie ld  consider 'able i n f l u e n c e  i n  t h e  environment and they  may a t -  

tempt t o  c o n t r o l  o r  manipula te  t h e  i s s u e s  c o n f r o n t i n g  t h e  o r g a n i z a t i o n .  I n  

some c a s e s ,  t h e  o r g a n i z a t i o n  may simply d i s r e g a r d  o r  deny t h e  p r e s s u r e s ,  ra-  

t i o n a l i z i n g  them a s  u n r e l a t e d  t o  t h e  o r g a n i z a t i o n  o r  of a  s h o r t  t e r m  dura- 

t i o n  r e q u i r i n g  no response.  I f  t h e  problem appears  u r g e n t ,  t h e  o r g a n i z a t i o n  

may a l s o  c o n t r a c t  i t s  l i n e s  of a u t h o r i t y  in '  o r d e r  t o  ach ieve  more c o n t r o l  

and q u i c k e r  d e c i s i o n s  by having fewer pkople  involved i n  t h e  d e c i s i o n  pro- 

1 7  c e s s .  - 
>-. 

How t h e  o r g a n i z a t i o n  responds ,  however, i s  most o f t e n  d i r e c t l y  r e l a t e d  
a- 

t o  t h e  f o c u s  of t h e  p r e s s u r e s  o r  changes i n  t h e  environment ,  and t h i s  i s  ev- 

i d e n t  i n  t h e  RCMP. William Starbuck s a y s  t h e r e  a r e  t h r e e  k i n d s  d f  change: 
+ 

change t o  t h e  o r g a n i z a t i o n s ' s  g o a l s ,  change t o  i t s  t a s k  s t r u c t u r e  o r  change - 

t o  i t s  s o c i a l  s t r u c t u r e .  According t o  Starbuck,  i t  i s  change t o  t h e  s o c i a l  

s t r u c t u r e  t h a t  evokes t h e  most r e s i s t a n c e ,  p a r t i c u l a r l y  i f  t h e  o r g a n i z a t i o n  

i s  l a r g e  and o ld .  The s o c i a l  s t r u c t u r e  c o n s t i t u t e s  t h e  o rgan iza , t ion l s  sys- 

tems of thought  and v a l u e s  which form p a r t  of i t s  ideology and i n s t i t u t i o n a l  

c h a r a c t e r .  The t a s k  s t r u c t u r e  i s  t h e  t a s k s  o r  a c t i v i t i e s  c a r r i e d  o u t  by t h e  , 

o r g a n i z a t i o n .  18 

The environment f o r  t h e  purpose of t h i s  s t u d y  i s  subdivided i n t o  t h e -  

la rger  environment,  t h e  f m e d i a t e  mviromnent  and t h e  i n t e r n a l  environment,  

a l though  o t h e r  environmental  d e f i n i t i o n s  and d i s t i n c t i o n s  a r e  p o s s i b l e .  The 

l a r g e r  environment i .  s o c i e t y  a t  l a r g e  i n c l u d i n g  t h e  o r g a n i z a t i o n ' s  c l i e n -  

t e l e ,  and t h e  p o l i t i c a l  and economic systems i n  which t h e  o r g a n i z a t i o n  func- 

t i o n s  o r  se rves .  Genera l ly ,  t h e  p r e s s u r e s  i n  t h e  l a r g e r  environment a r e  too 



dispersed or diffused to have an immediate or direct impact on the orgarriza- 

tion. 19 

These demands are generally filtered through the immediate environhent 

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

mediate environment consists of other departments of the same level of gov- 

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 organization is ulti- 

mately responsible to the larger environment, and "its 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 structure to such an extent that it 
" 37 

could not even be considered an informal network ~i?~rou~. 2 1 

To what degree the organization responds to environmental pressures 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 

not 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- 

I-' 

cation with the organization. These latter characteristics are typical o+\* 



Closed organizations are viewed as systems which are insulated from the 

envirpnment and attempt to block external forces from intruding into the or- 

ganization's affairs. Activities are generally programmed in advance 

through such activities as planning', formalization and standardization of 

procedures. They are characterized by the lack of feedba~k mechanisms 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 

without the feedback link between the environment and goals. 

Open systems are viewed as continually adapting to changes in their en- 

vironments. The concept is generally applied to firms operating in 

uncertain market environments. The open system functions with continual 

feedback through its inventory, production and accounting mechanisms, and 

adjusts to changes in. its environment, as in the "Open System Feedback 

Model" in Figure I which contains a feedback loop. 24 

. - 
In both models, there 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 

sys tem 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 ehange or intru- 

sion from the immediate environment than organizations with effective feed- 

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

response is to "elaborafe administrative structures and rules, to compensate 



for the lack of feedback," a process undertaken on an extensive scale in the 

RCMP during the 1970's.~~ 

Meyerfs 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 closed system, 

emerges as the primary feedback mechanism. In order for the organization to 

function effectively, management must act as the sensing and mediating mech- 

anism between the organization and the environment. In this capacity, man- 

agement seeks to define clearly and to maintain the boundaries of the organ- 

izations's activities. 

Institutional Theorv 

Institutional theory is derived substantially from the work of Philip 

Selznick.. Important to the theory is the distinction it makes between or- 

ganizations and institutions. Organizations are viewed as rational and 

functional, striving for efficiency in a "no-nonsense system of consciously 

coordinated activities." While institutions are also organizations, they 

are described as responding or adapting to environmental .circumstances as 

they arise in an unplanned way. Organizational 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 the organization's rela- 

tionship with the environment, although Perrow suggests that the theory ig- 

nores the possibility that organizations influence the environment. 26 

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 
A' 

members and to build a strong sense of identification and corrnnitment to the 



organiza tion. Out of this process, the institution bu ilds an identity of ' 
, -  d 

x ., its own and an ideology which becomes par--its social structure. 27 

Three distinct institutional processes emerge out of the theory: co- 

optation, core formation and institutional legitimacy. They are examined in 

detail because of their direct relevance to the research and the RCMP. 

Co-optation was first identified by Selznick as a process through which 

organizations absorb into their leadership and policy structure external 

forces that threaten its stability or survival.. However, through the pro- 

cess, the organization gains an understanding of the problems it faces and 

reduces the potential for conflict by giving the external forces a position 

within the structure. Co-optation, therefore, may be less dramatic than 

3 confrontation. ~ltimatel~, 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 legitimized, these forces are difficult 

to 

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 leader 
is to wield the member of the organization into a 
'committed polity', with a high sense of identity, 
purpose and commitment. st29 

Selective recruiting, indoctrination, the sharing of common experiences and 

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. 



-< 

This "commitment" is used to achieve goal consensus and to encourage 

members to accept uncritically the legitimacy and rationality of the sys- 

,tern. Frequent - geographical transfers and duty changes focus the indivi- 

dual's commitment on the organization by reducing his identification with 

specific goals or functions. Conformity and loyalty become the basis of 

security and promotion. However, conformi~yeto the organization's value 

system or social structure tends to isolate management from criticism and 

jeopardizes the organization's claim to professional status because power, 

loyalty and status rather than skills are the source of influence. Morris 

Janowitz found such issues existed when he studied the U.S. military. The 
i 

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 R C M P . ~ ~  

Meyer extends the idea of institutionalization further than mere goal 

displacement or consensus building. He sugg.ests 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 institution is thus measured in terms of its legiti- 

macy rather than its efficiency. The extent to which the institution "mir- 
\ 

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 th; effect of creating rigidities 

and resistance to change because the organization ignores realities by sub- 



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 organization's perspectives about reality and dis- 

couraging critical evaluation. 33 

Commitment may build consensus and reduce conflict, but as Perrow 

notes, it "often means little recognition of the rights of participants in 

organizations."34 Both a lack of critical evaluation and a lack of concern 

for individual rights were evident in the RCMP prior to the mid-1970s. 

The organization has a number of possible responses to change in the 

environment,-ss- change in the organization does not automatically follow 

change in the environment. First, the internal conditions and dynamics of 

the organization will affect how it gerceives its environment. Secondly, 

the organization may deal with changes or uncertainty with a variety of 

methods rang$ng from denial, delaying tactics, rationalization or simple 
\ 
\ J 

dismissal of t>e issue, so that ultimately the organization is highly selec- 

tive in how it ~han~es.35 -The importance of formalization and resistance to 
: t 

change should however, not be overemphasized as James C. March notes, "or- 
3- 

- - 3. 
ganizations are remarkably adaptive, and enduring institutions . "36. Anthony 

Down's also views bureaucractic inertia as creating a measure of stability 

Operationalizing the Theory 
- - 

A theoretical framework has been develo-d within which the environ- 
/- 
, 

mental issues and institutional factors that have played a role in organiza- 

tional change within the RCMP can be analyzed. The first objective is to 

demonstrate the validity of the first hypothesiss 



- O r g a n i z a t i o n a l  change w i t h i n  t h e  RCMP h a s  p r i -  
m a r i l y  t a k e n  p l a c e  a s  a r e s u l t  , o f  p r e s s u r e s  i n  
i t s  immediate and i n t e r n a l  environment ,  

- 
The assumpt ion i s  t h a t  t h e  RCMP i s  a c l o s e d  o r g a n i z a t i o n  w i t h  few fezd-  

G 

back o r  media t ing  mechanisms, s o  t h a t  o n l y  s t r o n g  p r e s s u r e  f rom t h e  env i ron-  

ment a f f e c t s  t h e  o r g a n i z a t i o n .  T h i s  p r e s s u r e ,  h i g h l i g h t e d  i n  Chapter  I ,  i s  . 
viewed a s  hav ing  a l t e r e d  t h e  r e l a t i o n s h i p  between t h e  RCMP and t h e  env i ron-  

ment. S i n c e  t h e  p r e s s u r e  was of  a  p o l i t i c a l  and b u r e a u c r a t i c  n a t u r e , .  t h e  

Force  had no o p t i o n  b u t  t o  respond.  How t h e  Force  responded., however, was 

a f f e c t e d  by i t s  i n s t i t u t i o n a l  c h a r a c t e r .  I n  o p e r a t i o n a l i z i n g  env i ronmenta l  

t h e o r y ,  changes o r  p r e s s u r e s  i n  t h e  l a r g e r  environment t h a t  have been f i l -  

t e r e d  i n t o  t h e  immediate environment  and a f f e c t  t h e  RCMP a r e  d e f i n e d  o r  des-  

c r i b e d ,  such  a s  t h e  changing r o l e s  of  t h e  C e n t r a l  Agencies  and t h e  r e q u i r e -  

ment f o r  i n c r e a s e d  a c c o u n t a b i l i t y  r e s u l t i n g  i n  t h e  development of p l a n n i n g  

and a u d i t i n g  p r o c e s s e s .  One of  t h e  major methodo log ica l  problems i n  envi-  

ronmenta l  t h e o r y  i s  t h e t  of  measur ing env i ronmenta l  change q u a n t i t a t i v e l y .  3 8 

The approach t a k e n  h e r e  has  n o t  been t o  measure i t   quantitatively b u t  t o  

d e s c r i b e  o r  d e f i n e  t h e  changes  q u a l i t a t i v e l y ,  such  a s  t h e  changing r o l e s  of 

t h e  C e n t r a l  Agencies o r  t h e  demands f o r  a n  a s s o c i a t i o n  w i t h i n  t h e  Force .  

A second a s p e c t  i m p o r t a n t  t o  t h e  a n a l y s i s  i s  whether  t h e  p r e s s u r e s  <or  

demands f o r  change f o c u s ;  on t h e  t a s k  s t r u c t u r e  o r  on t h e  s o c i a l  s t r u c t u r e ,  

because  i t  d e t e r m i n e s  t o  a s u b s t a n t i a l  d e g r e e  t h e  F o r c e ' s  response .  Chapter  

V i s  c o n s e q u e n t l y  o rgan ized  around t h e  f o c u s  of env i ronmenta l  p r e s s u r e .  The 

t a s k  s t r u c t u r e  i s  d e f i n e d  a s  t h e  a c t i v i t i e s  and f u n c t i o n s  of t h e  o rgan iza -  

t i o n  w h i l e  t h e  s o c i a l  s t r u c t u r e  i s  d e f i n e d  a s  t h e  sys tems  of t h o u g h t ,  v a l u e s  

and t r a d i t i o n s  of t h e  o r g a n i z a t i o n .  

Before  examining o r g a n i z a t i o n a l  change i n  t h e  RCMP from a n  environ-  

menta l  p e r s p e c t i v e ,  however, i t  i s  f i r s t  n e c e s s a r y  t o  examine and d e f i n e  t h e  
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. . -% - = .  . i n s t i t u t i o n a l  c h a r a c t e r i s t i c s  o f  t h e  Force ,  because  of  t h e i r  r o l e  i n  o rgan i -  
4- -a. 
-2 

z a t i o n a l  change,  as s e t  o u t  i n  t h e  second h y p o t h e s i s ;  

- t h e  i n s t i t u t i o n a l  c h a r a c t e r i s t i c s  w i t h i n  the 

i-+' - RCMP have p l a y e d  a  s i g n i f i c a n t  r o l e  i n  how t h e  
, "& **- .' 

-4. RCMP p e r c e i v e s  and responds  t o  env i ronmenta l  + changes o r  p r e s s u r e s .  

I n s t i t u t i o n a l  t h e o r y  i s  used t o  examine and a n a l y z e  t h e  c o r e  f o r m a t i o n ,  

t h e  c o - o p t a t i o n  and t h e  i n s t i t u t i o n a l  l e g i t i m a c y  p r o c e s s e s  i n  r e l a t i o n  t o  

open o r  c l o s e d  n a t u r e  of  t h e  F o r c e ,  and t o  r e s i s t a n c e  t o  change and o r g a n i -  

z a t i o n a l  change g e n e r a l l y .  
I 

The c o r e  f o r m a t i o n  p r o c e s s  of i n d o c t r i n a t i o n  and t r a d i t i o n  b u i l d i n g  a r e  

focused  on i n  r e s p e c t  t o  t h e i r  e f f e c t  on t h e  membership and t h e  l e a d e r s h i p .  
* 

T h i s  examina t ion  shows t h e r e  i s  a  r e l u c t a n c e  toward c r - i t i c a l  e v a l u a t i o n ,  and 

a n  a c c e p t a n c e  o f  t h e  e x i s t i n g  c o n t r o l  sys tems  and i d e o l o g y  a s  s t i l l  v a l i d  

- and f u n c t i o n a l .  U l t i m a t e l y ,  a  number of  p h i l o s o p h i c a l  c o n f l i c t s  emerge s u c h '  

a s  t h e  c o n f l i c t  between rank  and q u a l i f i c a t i o n s ,  and t h e  " g e n e r a l i s t "  theory  

of t r a n s f e r s  and t h e  o r g a n i z a t i o n a l  s t r u c t u r e  g e n e r a l l y .  

The concep t  o f  c o - o p t a t i o n  i s  used t o  examine t h e  F o r c e ' s  r e s p o n s e  t o  

i n t e r n a l  p r e s s u r e  and demands f o r  change t h a t  a f f e c t  t h e  s o c i a l  s t r u c t u r e .  

Here t h e  Force  shows a  p r o p e n s i t y  t o  a t t e m p t  t o  c o n t r o l  o r  i n f l u e n c e  t h e s e  

env i ronmenta l  p r e s s u r e s .  

The p o p u l a r i t y  of t h e  RCNP h a s  p layed  a  s u b s t a n t i a l  p a r t  i n  l e g i t i m i z -  

i n g  t h e  RCNP1s r o l e ,  i n c r e a s i n g  i t s  autonomy and p r e s t i g e .  The e f f e c t  h a s  

been t o  i n c r e a s e  t h e  RCMP's a b i l i t y  t o  f e n d  o f f  p r e s s u r e  f rom t h e  immediate 

environment and t o  e n s u r e  i t s  c l a h  on p u b l i c  r e s o u r c e s .  



o f  i n s t i t u t i o n a l  t h e o r y  i s  c h a t  c e r t a i n  i n s t i t u t i o n a l  

become p a r t  of  t h e  RCMP's s o c i a l  s t r u c t u r e ,  consequent-  

l y  a f f e c t i n g  how i p e r c e i v e s  and u n d e r t a k e s  change.  The aim i s  t o  u s e  t h e  L 
t h e o r y  t o  e x p l a i n  why c e r t a i n  k i n d s  of  changes  have o c c u r r e d  and why t h e  ap- 

p a r e n t  need f o r  o t h e r  k i n d s  o f  change h a s  n o t  o c c u r r e d  o r  h a s  n o t  m e t  expec- 

, t a t i o n s .  

I n  d e a l i n g  w i t h  s p e c i f i c  a s p e c t s  of  o r g a n i z a t i o n a l  s t r u c t u r e  an< pro- 
?- 

c e s s e s ,  r e f e r e n c e s  and e x p l a n a t i o n s  o f  s t r u c t u r a l  e l e m e n t s  and dimensions  of 

o r g a n i z a t i o n s  a r e  t a k e n  from Henry X i n t z b e r g ' s  " O r g a n i z a t i o n  d e s i g n :  f a s i o n  

o r  f i t ? "  and a r e  a t t a c h e d  as Appendix I.  
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CHAPTER 111 

THE RCMP: 1873 TO 1960 

I n t r o d u c t i o n  

The o r i g i n s  of  t h e  RCMP, i t s  growth and development a s  p a r t  of  t h e  
F - J  

n a t i o n a l  c h a r a c t e r  go back t o  t h e  v e r y  f i r s t  y e a r s  of  t h e  Dominion. .During 

t h o s e  e a r l y  y e a r s  of  development:  env i ronmenta l ,  s o c i a l  and p o l i t i c a l - f o r c e s  

had a  profound and permanent e f f e c t  on t h e  n a t u r e  and t h e  s t r u c t u r e  o f  t h e  

RCMP . 
T h i s  c h a p t e r  p r e s e n t s  t h e  h i g h l i g h t s  of t h e  F o r c e ' s  h i s t o r y  from i t s  

fo rmat ion  i n  1873 t o  1960. Emphasis i s  p l a c e d  on d e v e l o p i n g  i n  some d e t a i l  

t h e  s t r u c t u r a l  and i n s t i t u t i o n a l  c h a r a c t e r i s t i c s  o f  t h e  RCMP which p rov ide  a  

background f o r  examining t h e  env i ronmenta l  f a c t o r s 4  and o r g a n i z a t i o n a l  change 

d u r i n g  t h e  pe r iod  1968 t o  1980. The r e s e a r c h  i s  o r g a n i z e d  i n t o  f i v e  sec-  

t i o n s  which deve lop  s p e c i f i c  t h e o r e t i c a l  a s p e c t s  d i s c u s s e d  i n  Chapter  11. 

Within  t h e  framework of  t h i s  h i s t o r i c a l  background,  t h e  f i r s t  s e c t i o n  

i n c l u d e s  a n  examina t ion  of t h e  environment-goal - . s t ructure  r e l a t i o n s h i p .  

Here t h e  c o n d i t i o n s  i n  t h e  e a r l y  West a r e  l i n k e d  t o  t h e  development of  g o a l s  

which l e d  t o  t h e  f o r m a t i o n  of  t h e  p a r a - m i l i t a r y  Northwest  Mounted P o l i c e  

(NWMP). A s  t h e  environment  evo lved  and t h e  n a t i o n a l  g o a l s  expanded a n  en- 

largement  of t h e  s t r u c t u r e  of t h e  NWMP a l s o  occur red .  
,-- 

1 

The second s e c t i o n  examines t h e  f o r m a t i o n  and growth of  t h e  NWMP and 

t h e  RCMP from 1873 to 1960. It d e t a i l s  some of t h e  p o l i t i c a l  i s s u e s  

r e l a t i n g  t o  t h e  expans ion  oS t h e  Porce  i n t o  a  n a t i o n a l  o r g a n i z a t i o n .  



The t h i r d  s e c t i o n  i s  a d e t a i l e d  e x a m i n a t i o n  o f  t h e  s t r u c t u r e  o f  t h e  

NWMP and t h e <  change i n  t h e  s t r u c t u r e  as i t  evo lved  i n t o  t h e  contemporary 

RCXP. S t r u c t u r a l  and s i t u a t i o n a l  e l e m e n t s  a r e  a n a l y z e d  w i t h i n  t h e  c o n t e x t  

o f  ~ i n t z b e r g ' s  t h r e e  o r g a n i z a t i o n a l  c o n f i g u r a t i o n s  i n  Appendix I. These 

s t r u c t u r a l  e l e m e n t s  i n c l u d e  s u c h  f a c t o r s  as s p e c i a l i z a t i o n  o f  j o b s ,  formal-  

i z a t i o n ,  l i a i s o n  d e v i c e s ,  d e c e n t r a l i z a t i o n ,  . p l a n n i n g  and c o n t r o l  sys tems.  

S i t u a t i o n a l  e l e m e n t s  c o n s i d e r e d  a r e  a g e  and s i z e ,  envi ronment  and power. 

The s e c t i o n  i s  n o t  o r g a n i z e d  around t h e s e  s t r u c t u r a l  o r  s i t u a t i o n a l  e l e -  

ments, r a t h e r  t h e y  a r e  used  o n l y  t o  d e f i n e  and d e s c r i b e  t h e  s t r u c t u r a l  as- 

p e c t s  of  t h e  RCMP. 

S e c t i o n  f o u r  examines t h e  d imens ions  of power and autonomy. I t  shows 
- 

t h a t  t h e  government,  t h r o u g h  t h e  appointment  o f  t h e  Commissioner, i n  t h e  

e a r l y  y e a r s  e x e r c i s e d  c o n t r o l  o v e r  t h e  Force .  L a t e r ,  t h e  appointment  of  t h e  
dC a 

~ b m ~ t r o l l e r  o f  t h e  Force  added a new dimension t o  a d m i n i s t r a t i v e  c o n t r o l .  

s e c t i o n  f i v e  o f  t h e  c h a p t e r  f o c u s e s  on t h e  c o r e  f o r m a t i o n  and r a t i o n a l -  

i z e d  l e g i t i m a c y  p r o c e s s e s  c h a r a c t e r i s t i c  o f  i n s t i t u t i o n s .  The e a r l y  r o o t s  

of t h e  p a r a - m i l i t a r y  s t r u c t u r e ,  t h e  enforcement  of  r i g i d  i s c i p l i n e  and t h e  a 
emergence o f  an  e l i t i s t  O f f i c e r  Corps w i t h i n  t h e  Force  are examined. The 

r 

i s p a c t  of t h e s e  p r o c e s s e s  can  be measured i n  t h e  d e d i c a t i o n  of t h e  member- 

s h i p  and t h e  p o p u l a r i t y  o f  t h e  Force  i n  Canada today.  Out o f  t h i s  t r a d i t i o n  

of d e d i c a t i o n  and p u b l i c  p o p u l a r i t y  emerges a  r a t i o n a l i z e d  l e g i t i m a c y  f o r  

t h e  F o r c e ' s  c o n t i n u e d  e x i s t e n c e .  

-4 d e f i n i t i o n  of  t h e  Force  a s  an  open o r  c l o s e d  o r g a n i z a t i o n  i s  l e f t  t o  

t h e  c o n c l u s i o n  of  t h e  c h a p t e r  b e c a u s e ,  i n  a d d i t i o n  t o  l i a i s o n  d e v i c e s ,  in -  

s t i t u t i o n a l  f a c t o r s - a d r u c i a l  t o  t h e  de f  i n t i o n .  

Research  f o r  t h i s  c h a p t e r  h a s  r e l i e d  e x t e n s i v e l y  on t h e  Annual R e p o r t s  



of t h e  Northwest  Mounted P o l i c e  and t h e  Royal  Canadian Mounted P o l i c e  from 
a 

1873 t o  1960. However, c o n s i d e r a b l e  r e f e r e n c e  t o  p r e v i o u s  r e s e a r c h  on t h e  

e a r l y  Force  and some l i t e r a t u r e  by ex-members i s  a l s o  u t i l i z e d . 1  Aspec t s  

r e l a t i n g  t o  t h e  o r g a n i z a t i o n a l  s t r u c t u r e  of  t h e  F o r c e  h a s  been d e r i v e d  from 

pr imary r e s e a r c h  of  RCMP r e c o r d s  h e l d  by t h e  Arch ives  S e c t i o n ,  d a t i n g  back 

The Canadian West and The Emergence of  N a t i o n a l  Goals  

The h i s t o r y  o f  t h e  ROE'  began on May 23rd ,  1873 when The Mounted P o l i c e  

Act w a s  a s s e n t e d ,  e n a b l i n g  t h e  Government by Order-in-Council  t o  form a - 
mounted p o l i c e  f o r c e .  The Act brought  i n t o  b e i n g  a n  o r g a n i z a t i o n  t h a t  

marched a c r o s s  2000 miles of t h e  newly a c q u i r e d  N o r t ~ e s t  T e r r i t o r i e s  and 

i n t o  t h e  n a t i o n a l  f a b r i c  of  t h e  coun t ry .  

Before  1873 t h e  Canadian West, o r  i n  t h o s e  d a y s  t h e  thwes t  T e r r i t o r -  

i e s ,  was a  v a s t  and v i r t u a l l y  u n s e t t l e d  r e g i o n  i n  which a n  t r i b e s  roamed 

i n  s e a r c h  of t h e i r  main s u s t e n a n c e ,  v a s t  h e r d s  o f  buf However, w i t h  

t h e  d e c l i n e  of  t h e  b u f f a l o  h e r d s  i n  t h e  l a t e  1860s t h e  I n d i a n s '  way of l i f e  

was b e i n g  t h r e a t e n e d  and t h e  r e g i o n  was becoming g e n e r a l l y  u n s t a b l e .  

Al ready  t h e r e  had been one r e b e l l i o n  i n  t h e  r e g i o n ,  t h e  Red River  

R e b e l l i o n ,  by t h e  Mgt i s  under  Lou is  R i e l  i n  1869/70 which r e s u l t e d  i n  t h e  

f o r m a t i o n  o-f t h e  Prov ince  of Manitoba i n  1870.2 The c a u s e  of t h e  r e b e l l i o n  

was t h e  t r a n s f e r  of t h e  Northwest  T e r r i t o r i e s ,  f o r m e r l y  R u p e r t ' s  Land, from 

t h e  Hudson's Bay Company t o  t h e  Dominion i n  exchange f o r  •’300,000 and cer- 

t a i n  l and  g r a n t s  i n  June 1869. Government apprehens ion  was a l s o  he igh tened  

by r u n o u r s  be ing  c i r c u l a t e d  i n  E a s t e r n  Canada of I n d i a n  v i o l e n c e  and w i l d  

whiskey t r a d e r s  from t h e  Uni ted  S t a t e s .  

Two government s u r v e y s ,  one i n  1871 by Cap ta in  W.F. B u t l e r ,  a n  O f f i c e r  



i n  t h e  B r i t i s h  Army and a second by L i e u t e n a n t  C o l o n e l  P a t r i c k  Robertson- 

Ross o f  t h e  Canadian M i l i t i a  i n  1873 n o t e d  t h e  comple te  a b s e n c e  o f  l aw and 

recommended t h e  e s t a b l i s h m e n t  of  a  s e m i - m i l i t a r y  f o r c e  i n  t h e  Cap- 

t a i n  B u t l e r  d e s c r i b e d  i n  h i s  r e p o r t - t h e  coming p l i g h t  o f  t h e  I n d i a n s  because  

of t h e  d i m i n i s h i n g  b u f f a l o  h e r d s ,  and t h e  i n c r e a s i n g  l a w l e s s n e s s  i n  t h e  r e -  

g i o n :  

" t h e  r e g i o n  i s  w i t h o u t  l aw,  o r d e r  o r  s e c u r i t y  f o r  
l i f e  o r  p r o p e r t y ;  r o b b e r y  and murder f o r  y e a r s  have  
gone unpunished;  I n d i a n  m a s s a c r e s  a r e  unchecked even 
i n  t h e  c l o s e  v i c i n i t y  o f  t h e  Hudson's Bay Company 
p o s t s ,  and a l l  c i v i l  and l e g a l  i n s t i t u t i o n s  a r e  en- 
t i r e l y  unknown. 4 

By 1 8 7 3  c d n d i t i o n s  i n  t h e  West seemed t o  i n d i c a t e  t h a t  a n  I n d i a n  u p r i s -  

i n g  was imminent. L i e u t e n a n t  Governor Alexander  M o r r i s  of Manitoba began 

warning t h e  Government r a t h e r  p e r s i s t e n t l y  of  u n r e s t  and o f  t h e  a c t i v i t i e s  

o f  American t r a d e r s  a t  F o r t  Whoop-up, i n  what i s  now s o u t h e r n  A l b e r t a .  The 

Government responded wi;h i n a c t i v i t y  u n t i l  news o f  a  massac re  o f  A s s i n i b o i n e  

I n d i a n s  by a p a r t y  o f  American f r e e b o o t e r s  i n  t h e  Cypress  H i l l s  i n  t h e  Sum- 

mer of  1873.  The i n c i d e n t  became known a s  t h e  Cypress  H i l . 1 ~  ~ a s s a c r e . 5  
P 

The commitment t o  e s t a b l i s h  l aw and o r d e r  was n o t ,  however, l i n k e d  ex- 

c l u s i v e l y  t o  c o n d i t i o n s  i n  t h e  T e r r i t o r i e s .  F e a r  of a n  i n f l u x  of  American 

s e t t l e r s  and a n n e x a t i o n  s i m i l a r  t o  t h a t  o f  t h e  Oregon T e r r i t o r y  i n  1846 a l s o  

e x i s t e d .  The American e l e c t i o n  of  1844 had been f o u g h t  by James K. Po lk  on 

t h e  s l o g a n  " F i f t y - f o u r  f o r t y  o r  F i g h t "  and t h e  g e o g r a p h i c a l  Nor th /South  p u l l  

added t o  t h e  t h r e a t  of  annexa t ion .6  



The R e b e l l i o n  of  1869/70 a l s o  underscored  t h e  need f o r  a  p o l i c e  p res -  

e n c e  i n  t h e  West. I n d i a n  w a r f a r e  i n  t h e  United S t a t e s  had ' c o s t  $20,000,000 

a y e a r  between 1862 and 1868; a  sum t h a t  t o t a l l e d  t h e  e n t i r e  revenue of  t h e  

new dominion. 7  Cons ide r ing  t.he c o s t  of  America' s Western a d v e n t u r e s  , t h e  

o n l y  p o s s i b l e  Canadian West was a  p e a c e f u l  one.  According t o  H i s t o r i a n  

R.C. Macleod, t h e  NWMP became. t h e  c o r n e r s t o n e  o f  t h e  Government' s .western 

p o l i c y  of s t a b i l i t y ,  s e t t l e m e n t  and economic development.8 I n  a d d i t i o n ,  t h e  

i s s u e  of s t a b i l i t y  was i m p o r t a n t  t o  t h e  Government's commitment t o  B r i t i s h  

Columbia i n  1871 t o  b e g i n  c o n s t r u c t i o n  of  a  r a i l w a y  w i t h i n  two y e a r s  of  t h a t  

p r o v i n c e  j o i n i n g  Confedera t ion .  9 

The major  c o n f l i c t  was between S i r  John A. MacDonaldls d e s i r e  t o  p o l i c e  

t h e  West; e n s u r i n g  s t a b i l i t y ,  s e t t l e m e n t  and t h e  c o n s t r u c t i o n  of t h e  r a i l -  

way, and t h e  f i n a n c i a l  c o s t s  o f , t h e  under tak ing .  However, L i e u t e n a n t  Gov- 

e r n o r  X o r r i s '  p e r s i s t e n c e  and t h e  Cypress  H i l l s  Massacre seem t o  emerge a s  

d e c i d i n g  f a c t o r s  t h a t  l e d  t o  t h e  Order-in-Council  of  August 30, 1873, o r d e r -  

i n g  t h e  f o r m a t i o n  of  t h e  Northwest Mounted P o l i c e .  

Environmenta l  c o n d i t i o n s  i n  t h e  T e r r i t o r i e s  p r i o r  t o  1873 c a n  be de- 

s c r i b e d  a s  t u r b u l e n t  w i t h  a complete  l a c k  of  law and o r d e r ,  and f e a r  of  a n  

I n d i a n  u p r i s i n g  o r  a n n e x a t i o n  by t h e  U.S. a s  t h e  p r e v a i l i n g  c o n d i t i o n s .  

From t h e  p e r s p e c t i v e  of t h e  few r e s i d e n c e s  i n  t h e  Red River  a r e a  t h e r e  was 

a n  u r g e n t  need f o r  i n t e r v e n t i o n  by t h e  government t o  s e c u r e  and s t a b i l i z e  

t h e  r e g i o n .  The R e b e l l i o n  of  1869170 and t h e  American e x p e r i e n c e  were con- 

c r e t e  ev idence  t h a t  some a c t i o n  by t h e  Government was r e q u i r e d .  Thus, t h e  

commitment t o  B r i t i s h  Columbia t o  b u i l d  a  r a i l r o a d ,  n a t i o n a l  s o v e r e i g n t y  and 

Y a c W n a l d ' s  v i s i o n  of  a s e t t l e d  t e r r i t o r y  emerged a s  n a t i o n a l  g o a l s .  The 

?tWP became t h e  i n s t r u m e n t  t o  e f f e c t  t h o s e  g o a l s .  



I n t e r v e n t i o n  by t h e  Government i n  t h e  Northwest  T e r r i t o r i e s  was never  

s e r i o u s l y  i n  doubt.  The i s s u e  had been how l o n g  c o u l d  t h e  Government d e l a y  

having t o  make t h e  a s s o c i a t e d  e x p e n d i t u r e  and i n  what form t h e  i n t e r v e n t i o n  

shou ld  take .10 I n  1869, MacDonald was aware o f  t h e  need f ~ r  some presence ,  

a l t h o u g h  t h e  form o f  t h a t  p r e s e n c e  w a s  s t i l l  open t o  d e b a t e ,  

"I have no d o u b t ,  come what w i l l ,  t h e r e  Gust  b e  a 
m i l i t a r y  body, o r  a t  a l l  e v e n t s  a  body w i t h  m i l i t a r y  
d i s c i p l i n e  a t  F o r t  Garry.  It  seems t o  m e  t h a t  t h e  
b e s t  Force  would be Mounted Riflemen,  t r a i n e d  p a r t l y  
a s  Cava l ry ,  b u t  a l s o  i n s t r u c t e d  i n  r i f l e  e x e r c i s e .  
They shou ld  a l s o  be i n s t r u c t e d  as c e r t a i n  o f  t h e  l i n e  
are, i n  t h e  u s e  of a r t i l l e r y .  ' T h i s  body shou ld  n o t  , 

be e x p r e s s l y  m i l i t a r y  b u t  shou ld  be s t y l e d  P o l i c e ,  
and have t h e  m i l i t a r y  b e a r i n g  of t h e  I r i s h  Constabu- 
l a r y .  "11 

Colonel  Robertson-Ross, i n  h i s  r e p o r t  i n  1873, r a i s e d  t h e  q u e s t i o n  of a  po- 

l i c e  f o r c e  unsuppor ted  by a  m i l i t a r y  f o r c e  being a b l e  t o  m a i n t a i n  o r d e r  i n  

t h e  e v e n t  of  s e r i o u s  d i s t u r b a n c e s ,  b u t  a l s o  emphasized t h a t  a m i l i t a r y  f o r c e  

w i t h o u t  a  c i v i l  f o r c e  was n o t  d e s i r a b l e . 1 2  

F i n a n c i a l  c o n s i d e r a t i o n s  l a r g e l y  r e s o l v e d  t h e  i s s u e  of  what form a  pre- 

sence  i n  t h e  T e r r i t o r i e s  shou ld  t a k e ;  t h e  c h o i c e  w a s  a  mounted p a r a - m i l i t a r y  

p o l i c e  f o r c e  modelled on t h e  Royal I r i s h  Constabulary .  The hope was t h a t  

such  a f o r c e  would be a b l e  t o  f u l f i l l  b o t h  a p o l i c e  and m i l i t a r y  r o l e .  

The Format ion and Growth of  t h e  NWMP 

On September 25 th ,  1873, t h e  Mounted P o l i c e  began r e c r u i t i n g  men and 
B 

assembl ing  s u p p l i e s  i n  Toronto  f o r  t h e  journey  w e s t ,  b u t  i t  was n o t  u n t i l  

t h e  f a l l  of  1874 t h a t  i t  cou ld  be s a i d  t h e  Force  was on d u t y  i n  t h e  West. 

The j o u r n e y  west  was f r o u g h t  w i t h  h a r d s h i p ;  i t  was summed up i n  t h e  f i r s t  

Repor t  of t h e  Commissioner G.A. French i n  1874, 

"I f e e l ,  S i r ,  t h a t  i n  t h e  f o r e g o i n g  Repor t  I have 
b u t  v e r y  i n a d e q u a t e l y  r e p r e s e n t e d  t h e  d o i n g s  of t h i s  
Force;  t h e  broad f a c t ,  however, i s  a p p a r e n t  --a 



Canadian f o r c e ,  h a s t i l y  r a i s e d ,  armed, and equ ipped ,  
and n o t  u n d e r  martial l a w ,  i n  a few months marched 
2,000 m i l e s ,  t h r o u g h  a  c o u n t r y  f o r  t h e  most  p a r t  un- 
known a s  i t  proved b a r e  o f  p a s t u r e  and s c a n t y  i n  t h e  
s u p p l y  o f  w a t e r .  O f  s u c h  a march, under  s u c h  ad- 
v e r s e  c i r c u m s t a n c e s ,  a l l  t r u e  Canadians  may w e l l  
f e e l  proud." l3  

, T h e  p r e s e n c e  of  t h e  Force  i n  t h e  West by no  means e l i m i n a t e d  t h e  uncer-  

t a i n t y  

always 

t o r i e s  

t h a t  su r rounded  i t s  f o r m a t i o n  and c o n t i n u e d  e x i s t e n c e .  MacDonald had 
% 

c o n s i d e r e d  t h e  Mounted P o l i c e  a s  a temporary  measure u n t i l  t h e  T e r r i -  
r*. 

became s u f f i c i e n t l y  s e t t l e d  and assumed t h e  l a w  and o r d e r  r e s p o n s i -  

b i l i t i e s  o f  p r o v i n c e s ,  as i l l u s t r a t e d  by H i s t o r i a n  Macleod 's  s t a t e m e n t ,  

"They ( t h e  Government) p e r s i s t e d  i n  t h e  c u r i o u s  be- 
l i e f  t h a t  as soon a s  enough se t t l e r s  a r r i v e d  i n  t h e  
Northwest T e r r i t o r y  t h e  p o l i c e  would no longex  be 
r e q u i r e d .  * *  14  

i 0, 

The d u t i e s  seemed c l e a r  enough; s u p p r e s s  t h e  whiskey t r a d e ,  p a c i f y  t h e  

I n d i a n s ,  and b r i n g  l aw and o r d e r  t o  t h e  T e r r i t o r i e s .  Y e t  t h e  Force  was 

equipped f o r  much more, i t  was equ ipped  t o  b e g i n  t h e  s e t t l e m e n t  o f  t h e  West. 

"To a s t r a n g e r  i t  would have  appeared  a n  a s t o n i s h i n g  
cava lcade :  armed men and guns  looked a s  i f  f i g h t i n g  
was t o  be  done;  what c o u l d  p loughs ,  harrows,  mowing 
machines,  cows, c a l v e s  and c .  be f o r ?  But t h a t  lit- 
t l e  f o r c e  had a  d o u b l e  d u t y  t o  perform:  t o  f i g h t ,  i f  
n e c e s s a r y ,  b u t  i n  any c a s e  t o  e s t a b l i s h  p o s t s  i n  t h e  
f a r  w e s t . " l 5  

During t h e  f i r s t  y e a r  i n  t h e  f i e l d ,  t h e  p o l i c e  s p e n t  t h e i r  t i m e  e s t a b -  

l i s h i n g  themse lves  o r  p r o b a b l y  a  more a c c u r a t e  s t a t e m e n t  would b e  s u r v i v i n g ,  

j u d g i n g  by t h e  Commissioner 's  Repor t  o f  1874. I n i t i a l l y ,  d u t i e s  s u c h  a s ,  

f a rming  and t h e  c a r e  o f  t h e i r  h o r s e s  took  up c o n s i d e r a b l e  time, b u t  a s  t h e  * - 
Force  e s t a b l i s h e d  i t s e l f ,  i t  began p a t r o l  o p e r a t i o n s  t o  e x e r t  i t s  p resence .  

D u t i e s  i n c l u d e d  t h e  en fo rcement  of  l i q u o u r  p r o h i b i t i o n ,  customs d u t i e s ,  

q u a r a n t i n e  r e g u l a t i o n s  and "mai l  r u n s , "  a s - w e l l  a s  c o l l e c t i n g  d a t a  r e s p e c t -  



3 

i n g  c r o p s ,  wea ther  and making map c o r r e c t i o n s .  The m a j o r i t y  o f  t h e s e  non- 

p o l i c e  d u t i e s  were done o n  b e h a l f  o f  o t h e r  depar tments  o f .  t h e  Government.16 

The p e r i o d  1874 t o  1885, found t h e  NWMP a c t i n g  as t h e  t r a n s i t i o n a l  i n -  

s t i t u t i o n  f o r  a n  economy t h a t  was changing from a  f u r  t r a d e  b a s e  t o  a n  a g r i -  

c u l t u r a l  b a s e  and a s  t h e  e x e c u t i v e  arm of  t h e  Government i n  t h e  T e r r i t o r -  

ies. Records of  t h e  Mounted P o l i c e  t r a v e l  from F o r t  Walsh, H Q s  of  t h e  

Force ,  i l l u s t r a t e  t h e  a d m i n i s t r a t i v e  n a t u r e  of  t h e  F o r c e ' s  d u t i e s  i n  1881. 
d 

E 
C r i m e  p r e v e n t f o n  accoun ted  f o r  830 miles, I n d i a n  A f f a i r s  1 ,283  miles and In- 

t e r n a l  A f f a i r s ,  12,865. \ 

I n i t i a l l y ,  t h e  ~ e r r i t ' o r i e s  p rov ided  a  r a t h e r  u n c e r t a i n  and h o s t i l e  en- 

vironment f o r  t h e  Force ,  n o t  o n l y  i n  r e s p e c t  t o  l a w  and o r d e r  b u t  i n  i t s  own 

s u r v i v a l .  Few of t h e  b a s i c  n e c e s s i t i e s  e x i s t e d ,  b u t  a s  t i m e  p r o g r e s s e d  and 

a s  s e t t l e m e n t  expanded, s o  d i d  t h e  a v a i l a b i l i t y  o f  f e e d  and o t h e r  e s s e n t i a l  

s u p p l i e s .  While t h e  i n c r e a s e d  s e t t l e m e n t  may have improved t h e  l i v i n g  s t a n -  

da rd  of t h e  Mounted P o l i c e ,  i t  a l s o  i n c r e a s e d  t h e  t e n s i o n s  between t h e  

I n d i a n s  and se t t lers ,  i n c r e a s i n g  t h e  scope  of t h e i r  p o l i c e  f u n c t i o n s .  l8 

During t h e  l a t e  1880s and e a r l y  1890s,  t e c h n o l o g i c a l  changes  such  a s  

t h e  r a i l w a y ,  t e l e g r a p h  and t e l e p h o n e s  were beg inn ing  t o  a f f e c t  t h e  opera-  

t i o n s  of t h e  p o l i c e  and t h e  l o c a t i o n  of  t h e i r  p o s t s ,  such  a s  Ca lgary  and 

Regina a l o n g  t h e  main r a i l w a y  l i n e .  S y s t e m a t i c  p a t r o l s  were i n t r o d u c e d  and 

became r o u t i n e  t o  p r e v e n t  c a t t l e  r u s t l i n g  and t o  p o l i c e  t h e  border.19 

By 1905, t h e  Royal Northwest Mounted P o l i c e  (RNWMP) had s e e n  t h e  West 

through t h e  R e b e l l i o n  of 1885, t h e  b u i l d i n g  of t h e  r a i l w a y ,  t h e  beg inn ing  of  

' s e t t l e m e n t  on t h e  p r a i r i e s ,  and t h e  g o l d  r u s h  i n  t h e  Yukon. But w i t h  t h e  

f o r m a t i o n  of t h e  P r o v i n c e s  of  A l b e r t a  and Saskatchewan,  t h e  Force  seemed on 

t h e  b r i n k  of be ing  e x i l e d  t o  t h e  North. However, A l b e r t a  and Saskatchewan 
r 



b o t h  e n t e r e d  i n t o  what w a s  t o  be t h e  f o r e r u n n e r  of  t h e  p r o v i n c i a l  c o n t r a c t s ,  

whereb !? t h e y  agreed  t o  pay f o r  th.e s e r v i c e s  of  t h e  RNWMp.20 An agreement 

t h a t  p robab ly  meant t h e  v e r y  s u r v i v a l  of t h e  Force  a s  a n  o r g a n i z a t i o n .  

~ a t e r  i n  1917, A l b e r t a  and Saskatchewan b o t h  formed P r o v i n c i a l  P o l i c e  

F o r c e s  a s  a  r e s u l t  of t h e  dwind l ing  manpower of  t h e  RNWMP a s s o c i a t e d  w i t h  

t h e i r  war t ime d u t i e s .    he s t r e n g t h  o f  t h e  Force  a t  t h i s  t i m e  was 303 men. . . 

Approx imate ly  800 had v o l u n t e e r e d  f o r  s e r v i c e  d u r i n g  t h e  F i r s t  World ~ a r . 2 1  

The f u t u r e  of  t h e  RNWMP w a s  a g a i n  i n  doub t  a t  t h i s  p a r t i c u l a r  s t a g e  i n  

t h e  F o r c e ' s  h i s t o r y ,  a s  i t  had been when t h e  L i b e r a l s ,  under  Alexander < 

McKenzie took power i n  1873 and i n  1905 when A l b e r t a  and Saskatchewan became 

prov inces .  

However, l a b o u r  u n r e s t  d u r i n g  1918119 and t h e  Winnipeg S t r i k e ,  June 21,  

1919, r e s o l v e d  t h e  i s s u e  of t h e  F o r c e ' s  e x i s t e n c e .  I n  a  memorandum d a t e d  I 

December l o t h ,  1918, t h e  Compt ro l l e r  of  t h e  RNWMP, Angus A. McLean agreed  

w i t h  t h e  M i n i s t e r  of M i l i t i a  and Defence 's  s u g g e s t i o n  t h a t  a  s t r o n g  F e d e r a l  

p o l i c e  f o r c e  shou ld  be o r g a n i z e d  i n  o r d e r  t o  e n s u r e  "good o r d e r  and peace" 

d u r i n g  t h e  p e r i o d  of r e c o n s t r u c t i o n  f o l l o w i n g  Warld War I. The M i n i s t e r  

recommended t h e  RNWblP e s t a b l i s h m e n t  be  i n c r e a s e d  from 1,000 t o  2,000 men. 

I n  a  l e t t e r  d a t e d  December 12, 1918, t o  t h e  C o m p t r o l l e r ,  t h e  Committee 

o f ,  t h e  P r i v y  Counci l  i n d i c a t e d  t h a t  i t  concur red  w i t h  t h e  M i n i s t e r  of 

M i l i t i a  and Defense,  t h a t  t h e  Government had "no i n t e n t i o n  t o  t e r m i n a t e  t h e  

l i f e  of t h e  Force - b u t  t o  make i t  e i t h e r  a  Permanent F e d e r a l  P o l i c e  Force 

o r  a  U n i t  of t h e  Permanent F o r c e s  of  Canada." On November l o t h ,  1919, - An 

A c t  To Amend The RNWMP A c t  was a s s e n t e d . 2 2  

A s  of February  l s t ,  1920, t h e  RNWMP ceased t o  e x i s t  and t h e  RCMP came 

i n t o  being.  The Act a l s o  p rov ided  f o r  t h e  a b s o r p t i o n  o f  t h e  Dominion P o l i c e  



and t h e  RCMP now had j u r i s d i c t i o n  f e d e r a l l y  a c r o s s  t h e  e n t i r e  coun t ry .  

Headquar te r s  f o r  t h e  Force  was a l s o  moved'from Regina t o  0 t t a w a e Z 3  

The Annual Repor t  end ing  September 3 0 t h ,  1920 r e p o r t e d  t h a t  t h e  Force  . 

w a s  r e s p o n s i b l e  f o r  enforcement  of 41 F e d e r a l  S t a t u t e s .  I n  s p i t e  o f  t h e  ex- 

panded scope  of d u t i e s ,  S.W. H o r r a l l ,  RCMC H i s t o r i a n  commented, 

"The en la rgement  of  t h e  f e d e r a l  r e s p o n s i b i l i t i e s  of  
t h e  Force  i n  1920 was more a p p a r e n t  t h a n  real. "24 

By June l s t ,  1928, t h e  RCMP was back i n t o  t h e  P r o v i n c i a l  c o n t r a c t  
1 

p o l i c i n g  b u s i n e s s  when i t  a g a i n  assumed p o l i c i n g  d u t i e s  i n  Saskatchewan. 

The 1930s r e p r e s e n t e d  t h e  r e t u r n  t o  p r o v i n c i a l  p o l i c i n g  on a  l a r g e  s c a l e .  

Under new F e d e r a l - P r o v i n c i a l  Agreements, t h e  RCMP took o v e r  policing i n  

A l b e r t a ,  Manitoba,  Nova S c o t i a ,  New Brunswick, and P r i n c e  Edward I s l a n d  i n  

1932. By 1950 o n l y  B r i t i s h  Columbia, O n t a r i o  and Quebec remained o u t s i d e  

<yJ 
t h e  RCMP's umbre l l a  of  P r o v i n c i a l  c o n t r a c t s .  The f i r s t  m u n i c i p a l  c o n t r a c t  -~ 

was e n t e r e d  i n t o  w i t h  t h e  C i t y  of F l i n  F l o n ,  Manitoba A p r i l  l s t ,  1935.25 By 

1945, 56 munic ipa l  c o n t r a c t s  had been under taken  by t h e  ~ o r c e . ~ ~  
4 

\ 
S p e c i a l i z e d  s e r v i c e s  a l s o  began t o  deve lop  d u r i n g  t h e  t h i r t i e s  t o  meet 

new problems and r e s p o n s i b i l i t i e s :  Modus Operandi  S e c t i o n ,  t h e  P r e v e n t a t i v e  

S e r v i c e  (1932) ,  Dog S e c t i o n  (1932) ,  Marine D i v i s i o n  (1934) and A i r  S e r v i c e s  

( 1 9 3 7 ) . ~ ~  . H i s t o r i a n  H o r r a l l  c o n t e n d s  t h a t  by 1939 t h e  modern c h a r a c t e r  of 
t. 

t h e  RCMP had t a k e n  shape.  E s s e n t i a l l y  t h a t  i t  had been t r ans fo rmed  d u r i n g  

t h e  1920s and 1930s " i n t o  t h e  p r i n c i p l e  i n s t i t u t i o n  f o r  l aw enforcement  i n  

Canada. "28 By t h e  e a r l y  . f i f t i e s ,  t h e  Force  had reached  i t s  contemporary 

s t a t u s  a s  a  g e o g r a p h i c a l l y  d i s p e r s e d  and h i g h l y  d i v e r s i f i e d  o r g a n i z a t i o n .  

The environment i n  1873 had been found t o  be l e s s  h o s t i l e  t h a n  had i n -  

i t i a l l y  been a n t i c i p a t e d  bu t  i t  was demanding; a  t e s t  of  i n d i v i d u a l  endur-  

ance  and i n i t i a t i v e  t o  meet unknown c i r c u m s t a n c e s  of s u r v i v a l  i n  a n  unse t -  



t l e d  r e g i o n .  A s  t h e  r e g i o n  began t o  be  s e t t l e d  w i t h  t h e  coming o f  t h e  r a i l -  

r o a d ,  t h e  environment  s t a b l i l i z e d ,  and t h e  o p e r a t i o n s  o f  t h e  Force  became 

a 
more r o u t i n i z e d  w i t h  s y s t e m a t i c  p a t r o l s  and major p o s t s  a l o n g  t h e  r a i l r o a d .  

The e v o l u t i o n  of  t h e  environment  l e d  t o  changes n o t  s o  much i n  t h e  g o a l s  b u t  

i n  t h e  t a s k s  of t h e  Force .  The n a t i o n a l  g o a l s  of s t a b i l i t y  and s e t t l e m e n t  

had been a c h i e v e d  and were  r e p l a c e d  w i t h  g o a l s  o f  "good o r d e r  and peace." 

These i n  e s s e n c e  - w e r e  a r e - a f f i r m a t i o n  of  t h e  e a r l i e r  g o a l s  and l e d  t o  t h e  

expans ion  of  t h e  scope  of  t h e  F o r c e ' s  t a s k  s t r u c t u r e :  f i r s t  i n  1905 w i t h  

t h e  e n t r y  i n t o  c o n t r a c t  p o l i c i n g  and l a t e r  i n  1920 w i t h  t h e  e x t e n s i o n  of  

j u r i s d i c t i o n  n a t i o n a l l y .  The environment  and t h e  g o a l s  of  t h e  Force  had 

thds made a  t r a n s i t i o n  f rom s e c u r i n g  s t a b i l i t y  and o r d e r  i n  a  l i m i t e d - r e -  r 
g i o n ,  t o  more cdmplex and expanded g o a l s  encompassing n a t i o n a l  r e s p o n s i b i l i -  

t i e s  and j u r i s d i c t i o n s .  These changing env i ronmenta l  c o n d i t i o n s  and g o a l s  

r e s u l t e d  i n  s t r u c t u r a l  changes  i n  t h e  Force  which w i l l  now be examined. 

O r g a n i z a t i o n  of t h e  Force  1873 t o  1960 

On J u l y  8 t h ,  1874,  when t h e  NWMP marched o u t  o f  F o r t  D u f f e r i n  i n t o  t h e  

Northwest  T e r r i t o r i e s  i t  c o n s i s t e d  of  308 men - a l l  ranks .  They were organ- 

i z e d  i n t o  s i x  D i v i s i o n s ,  "A" t o  "F", w i t h  "D" D i v i s i o n  i n c l u d i n g  H e a d q u a ~ t -  

ers and t h e  S t a f f  O f f i c e r s  as i l l u s t r a t e d  i n  F i g u r e  2. A s  t h e  Force  took up 

i t s  p o s i t i o n s  i n  t h e  T e r r i t o r i e s ,  t h e  D i v i s i o n s  d i s p e r s e d  i n t o  s p e c i f i c . g e o -  

g r a p h i c a l  r e g i o n s .  

I n  1885, Commissioner A.G. I r v i n e  r e o r g a n i z e d  t h e  Force  i n t o  t e n  Divi-  

s i o n s ,  "A" t o  "K" ,  and "Depot" D i v i s i o n  because  of t h e  i n c r e a s i n g  s t r e n g t h  

of t h e  Force  and i t s  wider  d i s p e r s i o n .  Depot ~ i v i s i o n  i n c o r p o r a t e d  Head- 
I 

q u a r t e r s  (HQs) which had been moved from F o r t  Walsh t o  Regina i n  1883 t o  be 

on t h e  main CPR l i n e .  T o t a l  s t r e n g t h  of  the ,  Force  now r e a c h e d .  1,039 men 



+. 

d i s p e r s e d  th rough  28 pos t s .29  D i v i s i o n s  c o n t i n u e d  t o  be o r g a n i z e d  a l o n g  ge- 

o g r a p h i c a l  l i n e s  w i t h  e a c h  D i v i s i o n  r e s p o n s i b l e  f o r  p a t r o l l i n g  and t h e  main- 

t enance  o f  o r d e r  i n  i t s  p a r t i c u l a r ' a r e a .  

When t h e  Force  assumed n a t i o n a l  j u r i s d i c t i o n  i n  1920 i t s  d i v i s i o n a l  or -  

g a n i z a t i o n  assumed t h e  s t r u c t u r e  t h a t  e s s e n t i a l l y  e x i s t s  today ,  w i t h  e a c h  

p r o v i n c e  becoming a , A i v i s i o n . 3 0  The o r g a n i z a t i o n  o f  Headquar te r s  which had 
/" 

been moved f rom/keg ina  t o  Ottawa was p u b l i s h e d  i n  Genera l  Orders  i s s u e d  by 
./ 

t h e  C o m i s s ' o n e r  February  1 4 t h ,  1920. S e v e r a l  new d u t i e s  i n c l u d i n g  t h e  f' 
/' 

S p e c i a l  Branch and F i n g e r  P r i n t  S e c t i o n  had been i n h e r i t e d  f rom t h e  Dominion 
N 

P o l i c e ,  a l t h o u g h  t h e s e  d u t i e s  were n o t  o r g a n i z a t i o n a l l y  developed i n t o  spec- 

i a l i z e d  u n i t s ,  a s  i l l u s t r a t e d  i n  F i g u r e  3. 
i '. 

The growing d i v e r s i t y  o f  t a s k s ,  however, w a s  r e f l e c t e d  i n  a r e o r g a n i z a -  

t i o n  of t h e A d j u . t a n t l s  Branch i n  1937, F i g u r e  4 ,  which d e a l t  w i t h  t h e  admin- 

i s t r a t i v e  f u n c t i o n s  o f  t h e  Force.  C o n t r o l  was h i g h l y  c e n t r a l i z e d  w i t h  t h e  

D i v i s i o n  O f f i c e r s  Commanding r e p o r t i n g  t o  and s e e k i n g  a u t h o r i h y  f rom t h e  Ad- 

j u t a n t s  Branch on v i r t u a l l y  a l l  a d m i n i s t r a t i v e  matters. 31 

I n  1938, t h e  A d j u t a n t ' s  Branch was r e o r g a n i z e d  a g a i n ,  F i g u r e  5 ,  a s  a  

r e s u l t  o f  i n s t r u c t i o n s  from t h e  Commissioner, and seemed t o  have been i n  re- 

sponse  t o  a  r equ i rement  t o  b r e a k  down t h e  d u t i e s  o f t  t h e  A d j u t a n t s  Branch in -  

t o  t h r e e  f u n c t i o n a l l y  r e l a t e d  o r  s p e c a l i z e d  u n i t s . 3 2  

The D i r e c t o r  of T r a i n i n g  was i n  e f f e c t ,  i n  charge  of  t h e  A d j u t a n t ' s  

Branch. The r e p o r t i n g _ . c h a n n e l s  o r  l i n e s  of a u t h o r i t y  as i l l u s t r a t e d  i n  Fig- 
l 

u r e  4 ,  were r a t h e r  cornpiex w i t h  t h e  D i r e c t o r  of ~ r a i n i n g '  r e p o r t i n g  t o  b o t h  

t h e  Deputy Commissioner and Commissioner. There was a l s o  a f a k l u r e  t o  orga- 

n i z e  r e l a t e d  f u n c t i o n s  i n  t h e  same s e c t i o n s ,  f o r  example t h e  s t a f f i n g  func- 

J 
t i o n s  of r e c r u i t i n g ,  promot ions  and t r a n s f e r s  were i n  two d i f f e r e n t  a r e a s ,  



a s  were d i s c i p l i n e  and d i s c h a r g e  boards .  
5 

O r g a n i z a t i o n a l l y ,  t h e  RCMP had been a b s o r b i n g  o r  i n c o r p o r a t i n g  

f u n c t i o n s  by a d j u s t i n g  t h e  e x i s t i n g  s t r u c t u r e  w i t h o u t  fundamenta l  r a t i o n a l i -  

z a t i o n  o f  a u t h o r i t y  and r e s p o n s i b i l i t y .  Cliange a t  H Q s  i n  1938, however, d i d  

i n t r o d u c e  much c l e a r e r  l i n e s  of  a u t h o r i t y  and r e s p o n s i b i l i t y .  The major 

g r o u p i n g s  were now c a l l e d  depar tments  as i l l u s t r a t e d  i n  F i g u r e  5 .  

During t h e  1940s,  t h e  o n l y  major change w a s  t h e  e s t a b l i s h m e n t  of  a per- 

s o n n e l  b ranch  which r e s u l t e d  i n  t h e  f o r m a b l i z a t i o n  of  r e c r u i t i n g  and person- 

n e l  p r o k e s s e s  w i t h i n  t h e  RCW. On September ZOth, 1944, Commissioner S.T. 

Wood r e p o r t e d . t o  t h e  M i n i s t e r  o f  J u s t i c e  t h a t  t h e  f o r c e  had borrowed Cap ta in  

R.L. Haig-Brown from t h e  Department of N a t i o n a l  Defence t o  u n d e r t a k e  a  su r -  

vey of t h e  RCMP and make recommendations r e s p e c t i n g  t h e  f o r m a t i o n  of  a per-  

s o n n e l  branch.33 

Capt. Haig-Brown t r a v e l l e d  a c r o s s  t h e  c o u n t r y ,  v i s i t i n g  a  l a r g e  number 

of Force  e s t a b l i s h m e n t s  p r i o r  t o  r e p o r t i n g  t o  t h e  Commissioner. The r e p o r t s  

were comprehensive i n  t h a t  t h e y  r e p r e s e n t e d  t h e  f i r s t  e x t e r n a l  s u r v e y  o f  t h e  

Force  w i t h  t h e  o b j e c t i v e  of  making changes.  ' In a  ser ies  of  l e t t e r s  from May 

1 6 t h  t o  August 1 6 t h ,  1944,  Capt. Haig-Brown d e a l t  w i t h  a  v a r i e t y  of  i s s u e s  

r a n g i n g  from s e l e c t i o n  p r o c e d u r e s ,  o r d e r l y  room p r o c e e d i n g s ,  d i s c i p l i n e ,  

n o r t h e r n  s e r v i c e  and p e r s o n n e l  p r a c t i c e s , .  3 4 

The r e s u l t  of t h e  s u r v e y  was t h e  e s t a b l i s h m e n t  of  a P e r s o n n e l  Depart- 

nent. I n  a memorandum t o  all members of  t h e  F o r c e  Xovember lst,  1944,  thk 

Commissioner commented: 

"For somewhile I have f e l t  t h a t  t h e  i n c r e a s e d  scope  
and s i z e  of  t h e  Force ,  t o g e t h e r  w i t h  i t s  heavy re- 
s p o n s i b i l i t i e s  as  a  Dominion-wide o r g a n i z a t i o n ,  re- 
q u i r e d  a  more thorough s c r e e n i n g  of  r e c r u i t s .  I have 
Seen aware a l s o  t h a t ,  i7i th t h e  growth of t h e  Force ,  
problems a iF  t h e  morale  and e f f i c i e n c y  of mew 
bers  have a r i s e n .  



The Annual Report f o r  '1952 r epo r t ed  t h e  o rgan iza t ion  of more autonomous 

-i D i r e c t o r a t e s  i n  o r d e r  t o  cope w i t h  t h e  i nc reased  volume of work. Director-  
L. 

a t e s  - a s  a t i t l e  rep laced  the  "departments," but were e s s e n t i a l l y  organized 

i n t o  t h e  same func t ions .  The o r g a n i z a t i o n a l  c h a r t ,  Figure  6 ,  i l l u s t r a t e s  

t h a t  no fundamental o rgan iza t iona l .  changes had taken p l a c e d h e  in te rven-  

i n g  t h i r t y  years .  
& 

A second major survey of t h e  RCMP was i n i t i a t e d  by Commissioner L.H. 

'Nicholson i n  1953. M r .  J .R.  Cameron of t h e  Organizat ion and Methods Divi- 

s ion ;  C i v i l  Serv ice  Commission, was g iven  t h e  mandate of examining t h e  oper- * 

1 

a t i o n s  of "S" (Supply) D i r e c t o r a t e ,  a t  t h e  HQs Div is ion ,  ~ u b / ~ i v i s i o n  and 
- 

Detachment l e v e l s .  Recommendations a s  a r e s u l t  of t h e  examination were pre-. 

s en t ed  i n  August 1954. They r e s u l t e d  i n  t h e  d e c e n t r a l i z a t i o n  of t h e  major 

f i n a n c i a l '  and c o n t r o l  procedures  w i t h i n  t h e  Force,  bu t  d i d  no t  a f f e c t  t h e  .. 
o r g a n i z a t i o n a l  s t r u c t u r e  s i g n i f i c a n t l y .  3 6 .3 

y o r g a n i z a t i o n a l  change was t h e  format ion of Es t imates  and Fin- + 

a n c i a l  Branch i n  'S t  D i r e c t o r a t e ,  February 1 4 ,  1956. The format ion yf t he  

Branch consol;idated t h e  "Estimates" process  and .a number of o'ther f i n a n c i a l  

and c o n t r o l  f u n c t i o n s  which had prev ious ly  been c a r r i e d  o u t  by t h e  I n t e r i o r  

Economy Branch, t h e  Departmental sec;etary and t h e  Chief Treasury * 
- 

t h e  Treasury ~ o a r d  .37 , 

( In  1960; t he ,Fo rce , cons i s t ed  of 1 2 4 p e r a t i o n a l  Div is ions  and f o u r  Ser- 
d 

v i c e  Div is ions ,  Figure  7. H Q s  was organized i n t e  s i x  D i r e c t o r a t e s ,  Figure  

8.  he strength of t h e  FoFce a t  t h i s  j unc tu re  i n  i t s  h i s t o r y  s tood a t  

Dimensions of PoGrer and Autonomy 

_ Control  of t h e  RCMP, and indeed a l l  governmenE departments ,  ha s  always 
;LL 
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- 
been d i f f i c u l t  f o r  M i n i s t e r s  and i n e v i t a b l y  f o c u s e s  on two mechanisms:, f i n -  

a n c i a l  c o n t r o l  and t h e  appointment  o f  t h e  depar tment  head.39 The Appoint- 

ment o f  t h e  Commissioner h a s  a lways  been a Government p r e r o g a t i v e  d e f i n e d  i n  

S t a t u t e .  S e c t i o n  10 o f  t h e  Nor th  West Mounted P o l i c e  A c t  o f  1873 s t i p u -  

l a  t e d ,  
"The Governor i n  Counci l  may c o n s t i t u t e  a P o l i c e  
Force  i n  and f o r  t h e  Northwest  T e r r i t o r i e s ,  a n d  t h e  
Governor may f rom t i m e  t o  t ime,  as may be  found nec- 
e s s a r y ,  a p p o i n t  by commission, a  Commissioner of  Po- 
l i c e ,  . . . whom s h a l l  ho ld  o f f  i c e  d u r i n g  p l e a s u r e .  le40 

That p r e r o g a t i v e  s t a n d s  today.  The appointment  o f  a  depar tment  head,  how- 

e v e r ,  does  n o t  n e c e s s a r i l y  r e v e a l  t h e  degree  of power o r  autonomy which a n  
# 

, o r g a n i z a t i o n  o r  i t s  . l e a d e r s h i p  p o s s e s s e s .  H i s t o r i a n  R.C. Macleod concluded 

from h i s  r e s e a r c h  of t h e  Force  t h a t  t h e  Mounted P o l i c e  occup ied  a  p o s i t i o n  

of power up t o  1885.41 The Force1 s power w i t h i n  i t s  own environment ,  g i v e n  
'i 

t h e  number of S t a t u t e s  i t  e n f o r c e d  and i t s  r o l e  a s  t h e  e x e c u t i v e  arm of  gov- 
P 

ernment s u p p o r t s  Macleod's  views. 

Y e t  t h e  f i r s t  f o u r  Commissioners a l l  r e s i g n e d  o r  l e f t  t h e  Force  under  

\ 
some form o f - d u r e s s .  Commissioner G.A. French r e s i g n e d  i n  1876 o v e r  a  con- 

t i n u i n g  d i s p u t e  abou t  t h e  l o c a t i o n  of  t h e  - H Q s  o f  t h e  Force ,  and a s  one 

w r i t e r  n o t e d ,  

"The C o m i s s i o n e r  was comple te ly  d i s s a t i s f i e d  con- 
c e r n i n g  h i s  r e l a t i o n s h i p  w i t h  t h e  government. R a r e l y  
d i d  t h e y  s e e  e y e  t o  eye."42 

French was a l s o  h e l d  s u s p e c t  by t h e  L i b e r a l s  of  Alexander McKenzie, who took 

power a f t e r  h i s  appointment .  French i n  t u r n  s u s p e c t e d  a  c o n s p i r a c y  a g a i n s t  
7 

him t h a t  invo lved  o t h e r  o f f i c e r s  i n  t h e  Force  and c e r t a i n  L i b e r a l  M P S . ~ ~  

Commissioner French was r e p l a c e d  by A s s i s t a n t  Commissioner James F. 

MacLeod, who w a s . ' a l s o  f o r c e d  t o  r e s i g n  i n  1880 o v e r  h i s  i n a b i l i t y  t o  manage 

t h e  f i n a n c i a l  a f f a i r s  of t h e  Force.  MacLeod had a l s o  demons t ra ted  a n  "over- 
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> 

, -2 l y  independen t"  a t t i t u d e  i n  r e f u s i n g  t o  a c c e p t  p o l i t i c a l  appointment& of  of- ;  
/ 

44 f i c e r s  i n  t h e  Force.  
x 

Commissioner A.G. I r v i n e ,  who r e p l a c e d  MacLeod, was f o r c e d  t o  r e s i g n  
.P 

o v e r  h i s  h a n d l i n g  o f  t h e  Mounted P o l i c e  d u r i n g  t h e  R e b e l l i o n  of  1885. 

I r y i n e ' s  r ep lacement  was L.W. Herchmer, who became i n v o l v e d  i n  something of  
U 

a p e r s o n a l  v e n d e t t a  o f  Nicho las  Flood Davin, a  C o n s e r v a t i v e  MP, and h i s  con- 

n e c f i o n s  t o  Macdonald d i d  h o t  c a s t  him i n  a f a v o u r a b l e  l i g h t  w i t h  t h e  Liber-  

a l  Government of  S i r  W i l f r i d  L a u r i e r .  Herchmer was pens ioned o f f  a f t e r  a  

t o u r  of d u t y  w i t h  a c o n t i n g e n t  of  Mounted P o l i c e  i n  t h e  Sou th  A f r i c a n  Boer 

War. H i s t o r i a n  Macleod w r o t e ,  ' I 

"Like  h i s  p r e d e c e s s o r ,  he  r e t i r e d  i; a n  a tmosphere  of  
b i t t e r n e s s ,  b e l i e v i n g  t h a t  h i s  s e r v i c e  had n o t  been 
recogn ized .  "45 

The n e x t  r e s i g n a t i o n  o f  a  Commissioner d i d  n o t  o c c u r  u n t i l  1959 when 

Commissioner L.H. Nicholson r e s i g n e d  o v e r  a  d i s p u t e  t o  send r e i n f o r c e m e n t s  

t o  Newfoundland d u r i n g  a p e r i o d  of  l a b o u r  s t r i f e .  The Die fenbaker  Govern- 

ment r e f u s e d  t o  a u t h o r i z e  t h e  r e i n f o r c e m e n t s  because  of  p o l i t i c a l  r e a s o n s  

i n v o l v i n g  t h e  F e d e r a l  Government and t h e  Smallwood Government of  Newfound- 

l a n d .  46 

The r e s i g n a t i o n  o f  t h e  f i r s t  f o u r  Commissioners s u g g e s t s  r a t h e r  d i r e c t  
% 

p o l i t i c a l  c o n t r o l  o v e r  t h e  F o r c e ,  y e t  d u r i n g  t h e  p e r i o d  1873 t o  1891, s i x  

d i f f e r e n t  d e p a r t m e n t s  were . i n  c h a r g e  o f  t h e  *Force .47 The most e f f e c t i v e  

c o n t r o l  t h u s  seems t o  have been th rough  t h e  Compt ro l l e r  of  t h e  Force ,  

F r e d r i c k  White. White was a p p o i n t e d  i n  1880 and remained Compt ro l l e r  u n t i l  

1912 when he  was r e p l a c e d  by Mr. Lawrence F o r t e s c u e .  H e  h e l d  t h e  r ank  of  

Deputy M i n i s t e r  and had a " v o i c e  i n  matters o f  broad p o l i c y "  and was re- 

s p o n s i b l e  f o r  t h e  f i n a n c i a l  a f f a i r s  o f  t h e  Force.48 Undoubtedly,  MacLeod's 



e x t r a v a g a n t  spend ing  p layed  a r o l e  i n  t h e  a p p o i n t m e n t ' o f  White a s  t h e  q u o t e  

by h i s t o r i a n  MacLeod s u g g e s t s ,  

"Macdonald p r o f e s s e d  t o  be  shocked a t  t h e  e x t r a v a g a n t  
manner i n  which Macleod i n  h i s  concern  f o r  t h e  e f f i -  
c i e n c y  of  t h e  p o l i c e  was d e p l e t i n g  t h e  p u b l i c  t r e a s -  

- 4 9  u r y  . rn t '  
The p o s i t i o n  of C o m p t r o l l e r  of  t h e  NPMP was f i r s t  d e f i n e d  i n  amendments 

t o  t h e  ~ o r t h  West Mounted P o l i c e  Act i n  1894. The C o m p t r o l l e r  a c c o r d i n g  t o  

t h e  o r d e r  of precedence  ou t ranked  t h e  Commissioner and had "under  t h e  Min- 

i s te r , .  . . t h e  c o n t r o l  and management of  t h e  _ F o r c e ,  and of  a l l  m a t t e r s  con- 

n e c t e d  the rewi th . "50  I t  i s  e v i d e n t  from t h e  s t a t u t e  t h a t  'the Compt ro l l e r  

had more t h a n  a  v o i c e  i n  m a t t e r s  o f  b r ~ a d  p o l i c y ;  he i n  f a c t ,  was i n  c h a r g e  

of t h e  Force .  

I t  was n o t  u n t i l  1919, when t h e  RNWMP became t h e  KCMP, t h a t  t h e  C o m i s -  

s i o n e r ,  by s t a t u t e ,  became t h e  head of  t h e  Force .  The C o m p t r o l l e r  became 

known a s  t h e  F i n a n c i a l  Compt ro l l e r  b u t  t h e  o r d e r  o f  p recedence  was r e v e r s e d  

p u t t i n g  t h e  Commissioner i n  c h a r g e  of  t h e  Force .  The Commissioner, a l s o  now 

became r e s p o n s i b l e  f o r  " t h e  c o n t r o l  and management of  t h e  Force.... 115 1 

I n  t h e  f i n a n c i a l  a r e a  t h e r e  i s  ample e v i d e n c e  t o  d e m o n s t r a t e  d i r e c t  

and s t r i n g e  t c o n t r o l  o f  t h e  F o r c e ' s  r e s o u r c e s  v i a  t h e  T r e a s u r y  Board, which 4 
a t  t h a t  t ime  was p a r t  o f  t h e  Department o f  Finance .  F i n a n c i a l  c o n t r o l  i n  

t h e  e a r l y  y e a r s  c o n s i s t e d  p r i m a r i l y  o f  

e x p e n d i t u r e s .  The main e s t i m a t e s  were 

o f f i c e r  w i t h  l i t t l e  a s s i s t a n c e  from t h e  

u n t i l  1954 when changes  were i n t r o d u c e d  

The Chief  T r e a s u r y  O f f i c e r  i s  .shown i n  

a  p r e - a u d i t  o f  v i r t u a l l y  a l l  Force  

a l s o  p r e p a r e d  by t h e  Chief  T r e a s u r y  

Force.  This procedure  was i n  e f f e c t  

a s  a  r e s u l t  of t h e  Cameron ~ e ~ o r t . 5 2  

F i g u r e  5  d e t a i l i n g  t h e  o r g a n i z a t i o n  

of H Q s  i n  1938 and i n  F i g u r e  6 a s  T r e a s u r y  Branch i n  1952. 



C o n t r o l  o f  e x p e n d i t u r e s  d u r i n g  t h e  T h i r t i e s  became even  s t r i c t e r  w i t h  

t h e  p a s s a g e  o f  t h e  C o n s o l i d a t e d  Revenue and Audi t  Act of  1931 by the .  R.B. 

Benne t t  Government. The A c t  c e n t r a l i z e d  t h e  c o n t r o l  o f  a l l  government ex- 

p e n d i t u r e s  and c r e a t e d  t h e  O f f i c e  o f  t h e  Compt ro l l e r  o f  t h e  ~ r e a s u r y . 5 3  The 

e x t e n t  of  t h e  c o n t r o l  by t h e  C o m p t r o l l e r  was s e t  o u t  i n  a  P r i v y  Counc i l  mem- 

orandum, which e s s e n t i a l l y  pushed f i n a n c i a l  t r a n s a c t i o n s  t o  t h e  v e r y  s e n i o r  

l e v e l s  of  t h e  bureaucracy.54 E x p e n d i t u r e s  i n  e x c e s s  o f  $500 r e q u i r e d  t h e  

a p p r o v a l  o f  t h e  T r e a s u r y  Board a u t h o r i t y , '  e x p e n d i t u r e s  under  $500 r e q u i r e d  

t h e  a p p r o v a l  o f  t h e  Commissioner o r  A s s i s t a n t  Commissioner. D i v i s i o n  O f f i -  

c e r s  Commanding (OC) c o u l d  o n l y  a u t h o r i z e  e x p e n d i t u r e s  t h a t  d i d  n o t  exceed 

$25. The p r o c e d u r e s  r e q u i r e d  m u l t i p l e  forms o u t l i n i n g  t h e  d e t a i l s  of  t h e  

e x p e n d i t u r e  which amounted t o  t h e  d u p l i c a t i o n  of  f i n a n c i a l  r e c o r d s  a t  H Q s ,  

a t  t h e  D i v i s i o n s  and a t  t h e  Treasury  0 f f i c e . 5 5  
. \ 

Pre -aud i t  c o n t r o l  df  e x p e n d i t u r e s  remained i n  p l a c e  u n t i l  t h e  recom- 

mendat ions  o f  t h e  Cameron Repor t  were p u t  i n t o  e f f e c t  i n  1954, which decen- 

t r a l i z e d  much o f  t h e  a c c o u n t i n g  and r a i s e d  t h e  e x p e n d i t u r e s  a u t h o r i z a t i o n s  

of t h e  D i v i s i o n  O f f i c e r s  Commanding t o  $2,000 w i t h o u t  r e f e r e n c e  t o  JQs. 

E s t i m a t e s  and F i n a n c i a l  Branch was a l s o  formed, F i g u r e  7 ,  and became t h e  

c e n t r a l  p o i n t  of f i n a n c i a l  c o n t r o l .  I t  was a l s o  r e s p o n s i b l e  f o r  t h e  prepar-  

a t i o n  o f  t h e  F o r c e ' s  e s t i m a t e s .  56 * 

During t h e  p e r i o d  1873 t o  1960 t h e  s t r u c t u r e  of  t h e  RCMP evo lved  i n  r e -  

sponse  t o  chang ing  e n v i r o n m e n t a l  c o n d i t i o n s  and expanding g o a l s .  A s  t h e  

j u r i s d i c t i o n  expanded t h e  number of  d i v i s i o n s  i n c r e a s e d  b u t  c o n t r o l  remained 

h i g h l y  c e n t r a l i z e d  w i t h  v i r t u a l l y  a l l  major  d e c i s i o n s  b e i n g  t a k e n  a t  H Q s i  

The development of  t h e  P e r s o n n e l  k ranch  i n  1944 r e p r e s e n t e d  t h e  f i r s t  , 

major s t e p  toward f o r m a l i z a t i o n  of  p rocedures  w i t h  i n t r o d u c t i o n  of  r e g u l a r  



p e r s o n n e l  r e p o r t s ,  i n t e r v i e w s  and p e r s o n n e l  r e c o r d s .  The Cameron Survey r e -  

s u l t e d  i n  t h e  d e l e g a t i o n  of  i n c r e a s e d  a u t h o r i t y  t o  t h e  D i v i s i o n  O f f i c e r s  

Commanding which p r e d a t e d  t h e  G l a s s c o  Commission and d e l e g a t i o n  i n  o t h e r  

Government Departments.  

I n c r e a s i n g  s p e c i a l i z a t i o n  was a l s o  e v i d e n t  w i t h  t h e  emergence of  spe -  

c i a l i z e d  s e r v i c e  d i v i s i o n s  and b r a n c h e s  a s  i l l u s t r a t e d  i n  F i g u r e  7. There 

was no s p e c i f i c .  p e r i o d  when t h e  need f o r  s p e c i a l i z a t i o n  was recogn ized .  

S p e c i f i c  f u n c t i o n s  were i n h e r i t e d  o r  developed a s  t h e  need became a p p a r e n t  

a s  i n  t h e  c a s e  of  t h e  P e r s o n n e l  Branch. The Haig-Brown and Cameron Surveys  

were s i g n i f i c a n t  i n  t h a t  t h e y  r e p r e s e n t e d  a  move away from p u r e l y  increment-  

a l  change toward a  more r a t i o n a l  approach  t o  change.  

The Commissioner and s e n i o r  O f f i c e r s  r e p r e s e n t e d  t h e  s t r a t e g i c  apex of 

t h e  Force  and major changes  o r  p l a n s  d u r i n g  t h i s  p e r i o d  o r i g i n a t e d  from t h a t  

l e v e l .  P lann ing  and l i a i s o n  d e v i c e s  were  c o n s p i c u o u s l y  a b s e n t  w i t h  p l a n n i n g  

being of a  h i g h l y  p e r s o n a i l z e d  n a t u r e  emanat ing  from t h e  Commissioner. The 
d5 

r e c o g n i t i o n  of  t h e  need f o r  o u t s i d e  s u r v e y s  a p p a r e n t l y  o r i g i n a t e d  w i t h  t h e  

Commissioner a s  t h e r e  was no cor respondence  t o  i n d i c a t e  i s s u e s  had been pre-  

v i o u s l y  i d e n t i f i e d .  

I n  r e s p e c t  t o  power and autonomy, t h e  RCMP had a lways  en joyed  a  reason-  

a b l e  d e g r e e  of  l a t i t u d e  i n  r e s p e c t  t o  o p e r a t i o n a l  m a t t e r s .  I n  t h e  e a r l y  

d a y s  t h e  remoteness  of t h e  T e r r i t o r i e s  from Ottawa and t h e  need f o r  f l e x i -  

b i l i t y ,  i n  a  r a t h e r  u n c e r t a i n  envi ronment ,  v i r t u a l l y  e l i m i n a t e d  any d i r e c t  

i n t e r f e r e n c e  by government. I n  f a c t ,  t h e  NWMP were  t h e  e x e c u t i v e  arm o f  t h e  

Governmeqt, e n f o r c i n g  and a d m i n i s t e r i n g  v i r t u a l l y  a l l  government a c t i v i t i e s  

i n  t h e  West. T h i s  gave  t h e  Force  unpreceden ted  power u n t i l  t h e  a r r i v a l  of 

t h e  r a i l r o a d  i n  1883 when t h e  s t r u c t u r e  of  t h e  West began t o  a l t e r .  



By t h e  t ime t h e  F o r c e  moved t o  Ottawa t h e  envi ronment  had 

and t h e  concep t  o f  p o l i t i c a l  n o n - i n t e r f e r e n c e  was beginn' ing t o  emerge;  a  

f a c t  r e c o g n i z e d  much l a t e r  by t h e  MacDonald Commission, 

" t h e  dependence o f  t h e  Government upon t h e  R. C.M. P. 
t o  e n f o r c e  f e d e r a l  l a w s  e f f e c t i v e l y ,  h a s  g e n e r a t e d  an 
unwarranted  d i s i n c l i n a t i o n  on t h e  p a r t  o f  government 
t o  i n t e r f e r e  i n  R.C.M.P. a f f a i r s , . . .  - 57  , 

The r e s i g n a t i o n  of Commissioner Nicholson i n  1959 s t a n d s  o u t  a s  t h e  o n l y  

t ime s i n c e  t h e  1900s t h a t  a  Commissioner h a s  a p p a r e n t l y  f e l t  o b l i g e d  t o  re-  

s i g n  because  of  d i f f e r e n c e s  w i t h  t h e  Government. 

I n  r e s p e c t  t o  a d m i n i s t r a t i v e  m a t t e r s ,  t h e  Government e x e r c i s e d  c o n t r o l  

o v e r  t h e  F o r c ~  th rough  t h e  appointment  of t h e  Compt ro l l e r  and t h e  Commis- 
\ 

s i o n e r s ,  a s  w e l l  a s ,  by s t r i c t  f i n a n c i a l  c o n t r o l .  The r e s i g n a t i o n  of  t h e  

f i r s t  f o u r  Commissioners s u g g e s t s  Government c o n t r o l  was e f f e c t i v e ,  however, 

t h e  s u c c e s s i o n  of d e p a r t m e n t s  t h a t  were r e s p o n s i b l e  f o r  t h e  Force  r a i s e s  

d o u b t s  a b o u t  t h e  a b s o l u ~ e n e s s  o f  t h a t  c o n t r o l .  C l i f f o r d  S i f t o n  was the, 

f i r s t  m i n i s t e r  t h a t  d i d  t a k e  a  s e r i o u s  i n t e r e s t  i n  t h e  Force .  H i s  a t t i t u d e  

. p r i o r  t o  1902 had been one of  ambiva lence ,  b e i n g  i n t e r e s t e d  p r i m a r i l y  i n  po- 

l i t i c a l  appo in tment s  and t h e  p o l i t i c i m i l e a g e  g a i n e d  from t h e  Force .  A f t e r  
~ 

1902, he  seems t o  have developed a  s e n s e  of t h e  deep  r o o t s  t h a t  t h e  Force 

had i n  t h e  

F i n a n c i a l  c o n t r o l  was s t r i n g e n t ,  p a r t i c u l a r l y  a f t e r  t h e  appointment  of 

t h e  Compt ro l l e r  who en joyed  Deputy M i n i s t e r  s t a t u s ,  a l t h o u g h  t h e r e  i s  no ev- 

i d e n c e  t h a t  t h e  Force  was e v e r  g e n e r o u s l y  funded p r i o r  t o  t h e  appointment  of 

t h e  Compt ro l l e r .  According t o  A s s i s t a n t  Commissioner Kemp, t h e  Compt ro l l e r  

e x e r c i s e d  c o n s i d e r a b l e  power i n  the? a f f a i r k o f  t h e  Force  and t h i s  was t h e  

c a s e  u n t i l  1919 when t h e  Commissioner became r e s p o n s i b l e  f o r  t h e  c o n t r o l  and 

5 9 management of  t h e  Force.  



;; 
Kenneth J. Meie r ,  i n  r e s e a r c h  on o r g a n i 2 a t i o n a l  power and autonomy, s a y  

t h a t  i n  o r d e r  f o r  any o r g g n i z a t i o n  t o .  e x e r c i s e  power, i t  must have "re- 

s o u r c e s  and d i s c r e t i o n  i n  t h e  u s e  o f  t h o s e  re sources . "60  According t o  t h a t  

c r i t e r i a ,  g i v e n  t h e '  s t r i n g e n t  f i n a n c i a l  c o n t r o l  bhtween 1880 when White was 

appo in ted  Compt ro l l e r  and t h e  d e l e g a t i o n  o f  f i n g n c i a l  a u t h o r i t y  t o  t h e  Divi -  

s i o n  O f f i c e r s  Commanding f o l l o w i n g  t h e  Cameron Survey i n  1954, t h e  Force 

1 would appear  t o  have emjoyed l i t t l e  power o r  autonomy f i n a n c i a l l y . 6 1  

i 
The I n s t i t u t i o n a l  C h a r a c t e r i s t i c s  of  t h e  RCMP 

T h e  KCMP's p a r a - m i l i t a r y  s o c i a l  s t r u c t u r e  and t r a d i t i o n s  have r o o t s  
b 

whi h  go  back t o  t h e  moment t h e  o r g a n i z a t i o n  was formed, even though i t . w a s  f 
i n t e n d e d  t o  be a  c i v i l  fo rce .62  The f i r s t  Commissioner, George A. French 

had been an  O f f i c e r  i n  t h e  Royal A r t i l l e r y ,  and t h e  m a j o r i t y  o f  o t h e r  o f -  

f i c e r s  and men had some m i l i t a r y  b a ~ k ~ r o u n d . 6 3  Out of  a  t o t a l  o f  217 men 

t h a t  assembled a t  Toron to  i n  1873, 174 had some p r e v i o u s  m i l i  r y  s e r v i c e  as 

shown i n  T a b l e  I. 

. Although t h e  o r i g i n a l  rank s t r u c t u r e  a s  s e e n  i n  F i g u r e  I had l i t t l e  

m i l i t a r y  c h a r a c t e r ,  by 1889 a  m i l i t a r y  r ank  s t r u c t u r e  i n c l u d i n g  C o r p o r a l s ,  

S e r g e a n t s ,  S t a f f  S e r g e a n t s  and S e r g e a n t s  Major was i n  p l a c e  .64 What evolved 

was a n  e x t e n s i v e ,  m i l i t a r i l y ,  o r i e n t e d  h i e r a r c h y  of  rank.  

In  1873 O f f i c e r s  had been drawn from t h e  E a s t e r n  Canadian " e s t a b l i s h -  

ment" and t h e y  p layed  a n  i m p o r t a n t  and e x p l i c i t  r o l e  i n  t h e  t r a i n i n g  and or-  

g a n i z a t i o n  of  t h e  ~ o r c e . 6 ~  I n  a d d i t i o n  t o  whatever  r ank  o r  p r e v i o u s  s t a t u s  

O f f i c e r s  h e l d ,  they  had c o n s i d e r a b l e  a u t h o r i t y  c o n f e r r e d  on them under  Sec- 

t i o n  22  of  t h e  Mounted P o l i c e  Act of 1873 and t h e  amendments of 1874. Sec- 

t i o n  22  i n  t h e  Act of  1873 gave t h e  Commissioner t h e  a u t h o r i t y  t o  f i n e ,  sus-  

pend o r  d i s c h a r g e  members f o r  u n s t a t e d  reasons .  Under t h e  amendment of 



1874,  S e c t i o n  22  became v e r y  e x p l i c i t  i n  r e s p e c t  t o  what  c o n s t i t u t e d  a n  o f -  

f e n c e .  The S e c t i o n  i n c o r p o r a t e d  numerous o f f e n c e s :  d i s o b e d i e n c e  o f  t h e  law- 

f u l  commands o f  a  s u p e r i o r ,  o p p r e s s i v e  o r  t y r a n n i c a l  c o n d u c t ,  i n t o x i c a t i o n  

however s l i g h t ,  m u t i n o u s  words ,  and  infamous  b e h a v i o u r  t o  name j u s t  a  few.'66 

O f f i c e r s  came f rom t h r e e  s o u r c e s  d u r i n g  t h e  p e r i o d  1873 t o  1905: Roya l  

M i l i t a r y  C o l l e g e  K i n g s t o n ,  t h e  A c t i v e  Mi l i t i a  and N C O s  o f  th'e Force .  I n  
{ 

1903 g r a d u a t e s  f &  RMC r e p r e s e n t e d  a l m o s t  a  q u a r t e r  o f  t h e  O f f i c e r s .  How- 

e v e r ,  by t h e  1900s  t h e  i m p o r t a n c e  o f  t h e  m i l i t i a  had d e c l i n e d  a s  a  s o u r c e  of , 

O f f i c e r s  as  t h e  emphas i s  s h i f t e d  toward commiss ioning  NCOs f rom w i t h i n . 6 7  

The p e r c e p t i o n  o f  t h e  e l i t e  n a t u r e  of  t h e  O f f i c e r  Corps  i s  i l l u s t r a t e d  

by t h e  s u g g e s t i o n  o f  a boa rd  o f  O f f i c e r s  i n  1907 c o n c e r n i n g  s e r v a n t s ,  

"We c o n s i d e r  t h a t  i t  is n e i t h e r  d e s i r a b l e ,  r e p u t a b l e  
n o r  e v e n  p o s s i b l e  f o r  a n  O f f i c e r  t o  p e r f o r m  h i s  d u t y  
t o  t h e  p u b l i c  u n l e s s  he i s  p r o v i d e d  w i t h  some s o r t  of 
domes t i c  a s s i s t a n c e .  1168 

H i s t o r i a n  MacLeod d e s c r i b e d  O f f i c e r s  as a  g r o u p  " s u r e  o f  t h e i r  p o s i t i o n s  i n  

s o c i e t y  and  . . . s e c u r e  i n  t h e i r  s t r o n g l y  h e l d  o p i n i o n s  and a t t i t u d e s . " 6 9  A s  

a  r e s u l t  t h e  O f f i c e r s  were  somewhat i s o l a t e d  from t h e  r e m a i n d e r  o f  t h e  o r -  

g a n i z a t i o n ,  a n  i s o l a t i o n  Haig-Brown commented o n  i n  1944,  

"And t h e  men f e e l ,  g e n e r a l l y ,  t h  t h e i r  O f f i c e r s  a r e  
n o t  s u f f i c i e n t l y  a p p r o a c h a b l e  d o  n o t  work h a r d  
enough i n  t h e i r  i n t e r e s t s .  "70  

The c o n t i n u e d  emphas i s  and i m p o r t a n c e  o f  t h e  s t a t u s  o f  O f f i c e r s  was ev- 

i d e n t  i n  t h e  O f f i c e r s  I n d o c t r i n a t i o n  Course  d u r f n g  t h e  1950s ,  
5 

" O f f i c e r s  s h o u l d  be  g i v e n  i n s t r u c t i o n  i n  r e g a r d s  t o  
conduc t  and  t h e  n e c e s s i t i e s  o f  t h e  c a r e e r  t h e y  embark 
upon when promoted t o  Commissioned rank."71 

A s e c o n d  memorandum c l e a r l y  i l l u s t r a t e d  what  was e x p e c t e d  a n d  how i t  was t o  

be a c h i e v e d ,  
* 

' 'It i s  f a r  more i m p o r t a n t  t o  u s  t h a t  he  be a n  O f f i c e r  



9 

i n  e v e r y  s e n s e  o f  t h e  word. What i s  n e c e s s a r y  i s  t o  
r e o r i e n t  t h e i r  t h i n k i n g  s o  t h e y  now a c q u i r e  a n  appre-  
c i a t i o n  o f  h i s d u t  f rom t h e  p o i n t  of  v iew o f  a n  In- 
s p e c t i n g  O f f i c e r  . * *  72 

T r a i n i n g  emphasized t h e  enforcement  o f  d i s c i p l i n e ,  mora le ,  mess ing prac-  

t i c e s ,  s o c i a l  o b l i g a t i o n s  a n d  p r o t o c o l .  The impor tance  o f  management and 

a d m i n i s t r a t i v e  f u n c t i o n s ,  however, had c r e p t  i n t o  t h e  i n d o c t r i n a t i o n  p r o c e s s  

by t h e  s i x t i e s  b u t  i t  d i d  n o t  t o t a l l y  r e p l a c e  t h e  emphasis  on s t a t u s .  

The-most  fundamenta l  change t h a t  d i d  occur  i n  t h e  O f f i c e r  Corps was t h e  

commissioning of  a l l  o f f i c e r s  f rom w i t h i n  t h e  ranks .  Tha t  e s s e n t i a l l y  made 

t h e  Mounted P o l i c e  a  c l o s e d  o r g a n J z a t i o n  s i n c e  t h e  1900s. Even today ,  e n t r y  

c o n t i n u e s  t o  be  v i a  t h e  bottom and th rough  t h e  sys tem t o  t h e  commissioned 

ranks .  

S t a t u s  of t h e  O f f i c e r  Corps w a s f r e i n f o r c e d  by t h e  d i s c i p l i n a r y  power 

O f f i c e r s  h e l d  and r e l a t e d  d i r e c t l y  t o  A n t e r n a l  c o n t r o l .  Annual Repor t s  con- 

t i n u a l l y  remarked on t h e  h i g h  s t a t e  of  d i ~ c i ~ l i n e . 7 3  The Rules  and Regula- 

t i o n s  p u b l i s h e d  i n  t h e  - Canada G a z e t t e ,  A p r i l  1 4 t h ,  1945 reminded t h e  Of- 

f i c e r s  of t h e i r  r o l e  and t h e  impor tance  of  d i s c i p l i n e ,  

"Sec. 110 - I t  i s  i m p e r a t i v e  t h a t  a  h i g h  s t a n d a r d  of  
d i s c i p l i n e  be main ta ined  throughout  t h e  Force ,  and 
o f f i c e r s  a r e  reminded t h a t , . . .  

* 
Set. 111 - S t r i c t  obse rvance  of  t h e  law and r u l e s  o f  
d i s c i p l i n e  a r e  e s s e n t i a l  t o  a  w e l l  e s t a b l i s h e d  d i s c i -  
p l i n e .  " 7 4  

C o n t r o l  o f  t h e  membershid reached  f a r  beyo ~ o n e ' s  d u t y  hours.  Members 

were r a r e l y  p e r m i t t e d  t o  be o u t  o f  un i fo rm u n t i  t h e  1920s and i t  w a s  a  p r i -  

v i l e g e  a s  i l l u s t r a t e d  by Genera l  Orders  f o r  June 12, 1920, 

"During t h e  warm wea ther  commencing f rom t h e  1 5 t h  
June u n t i l  t h e  1 s t  of  September, t h e  p r i v i l e g e  i s  
g r a n t e d  t o  Other  Ranks t o  wear p l a i n  c l o t h e s  when o f f  
d u t y  a f t e r  "Evening S t a b l e s "  and on Sa tu rday  and hol-  
i d a y s  a f t e r  1 P.M., and when go ing  on f u r l o u g h .  It 
i s  c o n f i d e n t l y  expec ted  by t h e  Commissioner t h a t  no 



one w i l l  t a k e  undue advan tage  of t h i s  p r i v i l e g e  which 
might  r e s u l t  i n  i t s  c a n c e l l a t i o n .  ~ t '  a l l  t i m e s ,  mem- 
b e r s  o f  t h e  Force  must be r e s p e c t a b l y  d r e s s e d  when i n  
p l a i n  c l o t h e s .  "75 

r, 

R e l a x a t i o n  of o f f  d u t y  d r e s s  r e g u l a t i o n s  when t h e y  d i d  come, 'were  n o t  

g r e e t e d  w i t h  en thus iasm from e v e r y  q u a r t e r  of t h e  Force .  An u n i d e n t i f i e d  

O f f i c e r  from Vancouver wrote  d i r e c t l y  t o  t h e  Commissioner e x p r e s s i n g  h i s  

views on t h e  s u b j e c t ,  
I 

"It h a s  f o r  some t i m e  impressed m e  t h a t  t h i s  p r i v i -  
l e g e  and l a t i t u d e  a l lowed t h e  men i n  t h e  m a t t e r  of 
d r e s s , . . . h a s  u l t i m a t e l y  had a r e t r o g r e s s i v e  e f f e c t  a s  
r e g a r d s  mora le  and e s p i r t - d e - c o r p s ,  which i s  n o t  what 
i t  used t o  be  i n  the  o l d  days .  One d i r e c t  con- 
sequence of t h i s  p r i v i l e g e  i s  t h a t  t h e  men do n o t  
t a k e  t h e  same p r i d e  i n  having t h e i r  un i fo rm p e r f e c t l y  
f i t t i n g  and w e l l  c u t  b o o t s  p r o p e r l y  a l t e r e d  t o  f i t  
t h e  l e g ,  .. .as t h e y  d i d  f o r m a l l y .  There  i s  h a r d l y  a  
man i n  t h e  D i v i s i o n  who h a b i t u a l l y  wears t h e  un i fo rm 
i n  t h e  c i t y  i n  t h e  even ings .  The consequence i s  t h a t  
t h e  uni form i s  r a r e l y  s e e n  on t h e  s treets  and people  
a r e  more o r  less unaware of  o u r  e x i s t e n c e S w 7 6  

The q u o t e  i l l u s t r a t e s  t h e  emphasis  p laced  on e s p r i t - d e - c o r p s  and t h e  p ro jec -  

t i o n  of t h e  F o r c e ' s  image i n  t h e  community as e a r l y  as t h e  1920s. 

Dress r e g u l a t i o n s  and t h e  development of c a n t e e n s  on p o s t s  tended ' to  " 

i s o l a t e  t h e  Mounted P o l i c e  from community l i f e  g e n e r a l l y .  The Annual Report  

of 1889 r e p o r t e d  on t h e  c o n s t r u c t i o n  of a  r e c r e a t i o n  room and t h e  b e n e f i c i a l  

e f f e c t s  s u c h  a r e c r e a t i o n  room would have on t h e  membership. 

"This  w i l l  g r e a t l y  o b v i a t e  t h e  n e c e s s i t y  f o r  t h e  men 
l e a v i n g  b a r r a c k s  t o  s e e k  amusement, a s  t h e y  w i l l  be 
i n  a p o s i t i o n  t o  spend t h e i r  even ings  b o t h  p l e a s a n t l y  
and p r o f i t a b l y  i n  barracks. . . ."77 

Bar racks  were u s u a l l y  l o c a t e d  on t h e  o u t s k i r t s  of  town which v i r t u a l l y  

e l i m i n a t e d  f r a t e r n i z a t i o n  between t h e  p o l i c e  and l o c a l  c i t i z e n s .  The low 

pay,  f r e q u e n t  t r a n s f e r s  and c a n t e e n s  e f f e c t i v e l y  c o n t r o l l e d  t h e  s o c i a l  acti- 

v i t i e s  of  o f f  d u t y  pol icemen,  b u t  d i d  encourage a  " f a m i l y  s p i r i t "  o r  s t r o n g  

s e n s e  of i d e n t i t y  w i t h  t h e  Force.78 



S t r i ~ t ~ d i s c i p l i n e  was o f t e n  r e s e n t e d  w i t h i n  t h e  Force  y e t  p r o j e c t e d  ex- 

t e r n a l l y  a s  p a r t  of  t h e -  o r g a n i z a t i o n ' s  t r a d i t i o n s . 7 9  Haig-Brown viewed mem- 
7 

b e r s  of t h e  Force  as competent  and i n t e l l i g e n t ,  and s u g g e s t e d  t h a t  t h e  d i s -  

* c i p l i n e  p rocedures  were dem a n i n g  t o  s u c h  a  bbdy of  men. e 80 

The o n l y  ev idence  a y  r e f l e c t i o n ' o n  t h e  p h i l o s o p h i c a l  underp inn ing  

o f  d i s c i p l i n e  was i n  a  paper, p r e p a r e d  by Supt .  W.H. K e l l y  i n  1956. Ke l ly  
1 

wrote  r a t h e r  o b j e c t i v e l y ,  " D i d c i p l i n e  f o r  t h e  s a k e  of  d i s c i p l i n e  i t s e l f  h a s  

r" 
no p l a c e  i n  any o r g a n i z a t i g n "  and " d i s c i p l i n e  which c r e a t e s  a  r i g i d i t y  of 

mind i s  a  c o n s i d e r a b l e  l i a b i l i t y . " 8 1  

I n  a d d i t i o n  t o  d i s c i p l i n e ,  d i r e c t  s u p e r v i s i o n  o f  work w a s  e f f e c t e d  

through t h e  rank  s t r u c t u r e  w i t h  O f f i c e r s  and NCOs e x e r c i s i n g  a u t h o r i t y  o v e r  

lower  r a n k s  through t h e  " l a w f u l  command" of  a s u p e r i o r  and s a n c t i o n s  au thor -  

i z e d  by s t a t u t e .  I n  t h e  1880s,  members on p b t r o l  were r e q u i r e d  t o  have set- 

t l e r s  s i g n  t h e  " p a t r o l  s h e e t s "  which were  forwarded t o  HQs on a  weekly b a s i s  

and checked a g a i n s t  p o p u l a t i o n  r e g i s t e r s . 8 2  T h i s  k i n d  o f  c o n t r o l  was t y p i -  

c a l  a s  t h e  Force  c o n t i n u a l l y  s t r o v e  t o  a c h i e v e  u n i f o r m i t y  t h r o u g h  superv i -  

s i o n .  I n q u i r i e s  o r  d i r e c t i o n s  from HQs were r e p l i e d  t o  prompt ly ,  i f  n o t  

somewhat d e f e n s i v e l y ,  a s  i l l u s t r a t e d  i n  s e v e r a l  r e s p o n s e s  d u r i n g  t h e  1 9 3 0 t s ,  

"The d a i l y  r o u t i n e  of  t h e  o f f i c e  e n t a i l s  a l o t  of 
work which canno t  be  mentioned.  It seems t h a t  a l l  
t h e  members o f  t h i s  s t a f f  a r e  a lways  busy." 

"The cause  of d e l a y  i n  n o t  r e p l y i n g  t o  your  memoyan- 
dum of t h e  2 0 t h  u l t i m o  i s  due t o  t h e  p r e s s u r e  of 
work."83 

r 
D i r e c t  a c c o u n t a b i l i t y  t o  HQs f o r  most matters r e l a t i n g  t o  d u t i e s ,  

e s t a b l i s h m e n t  a n d  o r g a n i z a t i o n  was a p p a r e n t .  The e s t a b l i s h m e n t  of  t h e  In- 

s p e c t i o n  Team i n  1954 added a n o t h e r  dimension of a c c o u n t a b i l i t y  t o  HQs which 

had p r e v i o u s l y  been t h e  r e s p o n s i b i l i t y  of t h e  D i v i s i o n  o f f i c e r  Commanding. 



The I n s p e c t i o n  Team i n s p e c t e d  t h e  D i v i s i o n s ,  Sub-Divisions a n d s e l e c t e d  De- 
e 

tachments  and r e p o r t e d  t o  t h e  Deputy Commissioner. 8 4  

R e c r u i t  t r a i n i n g  w a s  used t o  i n s t i l l  d i s c i p l i n e  and deve lop  t h e  para-  

Q 
m i l i t a r y  c h a r a c t e r  of t h e  Force. D r i l l  and m i l i t a r y  t r a i n i n g  c o n s t i t u t e d  

t h e  d a i l y  r o u t i n e  of  members of t h e  NWMP, a s  e a r l y  Annual Repor t s  i l l u -  

\ 
s t r a t e ,  ! 

" I n  a d d i t i o n  t o  t h e  o r d i n a r y  d u t i e s  and r o u t i n e ;  
f o o t ,  r i d i n g  and gun d r i l l . w a s  c a r r i e d  on d u r i n g  t h e  
e n t i r e  w i n t e r  and spr ing. . . .  There  was Commanding 
Off i c e > ' s  p a r a d e  e v e r y  week when arms, c l o t h i n g  and 
armnunition were i n s p e c t e d .  -8% 

Repor t s  from d i f f e r e n t  p o s t s ,  i n c l u d e d  i n  t h e  e a r l y  Annual R e p o r t s ,  a lways  

made some r e f e r e n c g  t o  t h e  s t a t e  o f  d i s c i p l i n e  and t r a i n i n g .  

The impor tance  of  t r a i n i n g  as a  method o f  i n s t i l l i n g  d i s c i p l i n e  h a s  a l -  

ways been one of t h e  major  p h i l o s o p h i c a l  underp inn ings  of  t h e  NWMP and t h e  " 

"It has  from t h e  beg inn ing  been c h a r a c t e r i s t i c  of  
t h i s  Force  t h a t  r e c r u i t s  a r e  g i v e n  t h e  f u l l  t r a i n i n g  
o f  a  c a v a l r y  s o l d i e r ,  t h e  sys tem h a s  t h e  advan tage  of 
i n c u l c a t i n g  d i s c i p l i n e  and embuing t h e  men who p a s s  
th rough  t h e  c o u r s e  s u c c e s s f u l l y  w i t h  t h e  p r i d e  i n  and 
d e v o t i o n  t o  t h e i r  s e r v i c e .  "86 

A s  l a t e  a s  t h e  m i d - s i x t i e s ,  e q u i t a t i o n  con t inued  t o  be  a  major  component o f  

t r a i n i n g  a l t h o u g h  t h e  t r a i n i n g  f u n c t i o n s  o u t s i d e  t h e  Depot were becoming i n -  

c r e a s i n g l y  f u n c t i o n a l l y  r e l a t e d  w i t h  t h e  adven t  of  advanced c o u r s e s  and t h e  

Canadian P o l i c e  Col lege  i n  1932. 

A more contemporary e x p l a n a t i o n  of  t h e  o b j e c t i v e s  o f  t r a i n i n g  was  

quo ted  i n  t h e  i n t r o d u c t i o n .  The s t a t e m e n t  s u g g e s t s  t h a t  t h e  b a s i c  t r a i n i d  
/ 

phi losophy  h a s  n o t  evo lved  s i g n i f i c a n t l y  i n  t h e  l a s t  100 y e a r s .  I ts  rdle 

c o n t i n u e s  t o  be t h a t  of forming a  d i s c i p l i n e d ,  l o y a l  and c o h e s i v e  body of 

men. 



A f t e r  t r a i n i n g ,  t h e  po l i ceman ' s  c a r e e r  was marked w i t h  f r e q u e n t  t r a n s -  

f e r s  and d i f f e r e n t  t y p e s  o f  d u t i e s ,  aimed a t  b roaden ing  t h e i r  e x p e r i e n c e  and 

knowledge of  t h e  F o r c e ' s  d u t i e s .  The concep t  of t h e  "well-rounded man" o r  

t h e  g e n e r a l i s t  i s  a n o t h e r  philosophical c o r n e r s t o n e  o f  t h e  Force.  The o r i -  

g i n s  o f  t h e  "well-rounded man" a p p e a r s  t o  go  back t o  Haig-Brown and t h e  i m -  

p o r t a n c e  h e  p l a c e d  on p e o p l e  w i t h  v a r i e d  backgrounds and broad i n t e r e s t s ,  

a l t h o u g h  i t  may have a c t u a l l y  e x i s t e d  b e f o r e  t h e n  c o n s i d e r i n g  t h e  v e r y  gen- 
s 

e r a 1  n a t u r e  o f  o r g a n i z a t i o n a l  s t r u c t u r e .  8  7 

9, One o f  t h e  most i n t e r e s t ' n g  a s p e c t s  of  t h e  Force  and r e l a t e d  i n  p a r t  t o  

i t s  v e r y  s u r v i v a l  h a s  been t h e  f o s t e r i n g  of i t s  p o p u l a r i t y  and t r a d i t i o n s  

w i t h i n  and o u t s i d e  Canada. The Force  caugh t  t h e  i m a g i n a t i o n  o f  t h e  Canadian 

p u b l i c  e a r l y '  i n  i t s  e x i s t e n c e ,  p a r t i c u l a r l y  i n  t h e  West. Newspapers had 

k e p t  t r a c k  of t h e  F o r c e ' s  p r o g r e s s  t o  t h e  West and i t s  many e x p l o i t s . 8 8  The 
P 

Commissioner i n  h i s  Annual Repor t  f o r  1888 commented, 
8 

"I am de luged  w i t h  a p p l i c a t i o n s  from a l l  p a r t s ,  even 
t h e  o l d  c y n t r  and t h e  Uni ted  S t a t e s ,  f o r  admiss ion  
t o  o u r  r a n k s .  * *  d'9 

T h i s  p o p u l a r i t y  p reven ted  Government f rom e i t h e r  a b o l i s h i n g  t h e  NWMP o r  

r e d u c i n g  i t s  numbers a t  s e v e r a l  c r u c i a l  p o i n t s  i n  i t s  h i s t o r y .  An e d i t o r i a l  

i n  t h e  Regina S tandard  i n  1899 r e f l e c t e d  t h e  p u b l i c ' s  s e n t i m e n t s  when i t  was 

sugges ted  t h e  NWMP be  r e p l a c e d  by some form of m i l i t a r y  p r e s e n c e ,  

"We woyld m i l d l y  h i n t  t o  t h e  government t h e  n e c e s s i t y  
t h e r e  i s  f o r  a l l  policemen b e i n g  policemen f i r s t ,  and 
n o t  s o l d i e r s  d o i n g  u s e l e s s  t h i n g s .  "90 

A. 

By t h e  t u r n  o f  t h e  c e n t u r y ,  t h e  p o l i c e  were much i n  demand f o r  performances  
9 

a t  f a i r s  and e x h i b i t i o n s  a c r o s s  t h e  coun t ry .  I n t e r n a t i o n a l  r e c o g n i t i o n  w a s  

enhanced when t h e  NWMP were g r a n t e d  t h e  p r i v i l e g e  of  u s i n g  t h e  p r e f i x  Royal 

f o r  p a r t i c i p a t i n g  i n  t h e  South  A f r i c a n  War of 1899 and t h e  a t t e n d a n c e  of 



c o n t i n g e n t s  o f  Mounted P o l i c e  a t  t h e  co rona t ion  of King George I1 i n  1911 
d 

and King George V I  i n  1 9 3 7 . ~ ~  , 

$ 

d 

How had t h e  Force achieved s u b h ' p u b l i c  suppor t ?  H i s t o l i a n  ~ ' a c ~ e o d  sug- 

g e s t e d  they  had c r e a t e d  a s t r o n g  t r a d i t i o n  of o r d e r ,  i m p a r t i a l  tr ,eatment of 
9 

t h e  I n d i a n s  i n  t h e  1800s and l a t e r  a  r e p u t a t i o n  f o r  toughness and d i s c i p -  

\ l i n e . 9 2  Much of t h i s  t r a d i t i o n  i s  r e l a t e d  t o  t h e  many books and s t o r i e s  

about  t h e  ~ o r ' c e ,  many f i c t i o n a l ,  bu t  n e v e r t h e l e s s  c o n t r i b u t i n g ,  t o  t h e  myth. 
. - 

1 

I Ke i th  Walden i n  an  examinat ipn of  t h e  symbols and myths of t h e  Force con-' 

c luded,  l i k e  MacLeod, t h a t  t h e  achievement of o r d e r  i n  t h e  West was t h e  fun- 
< * 

damental  achievement o f  - t h e  WMP. D i s c i p l i n e  was an  i n t e g r a l  . p a r t  of 
3 

Galden 's  p e r s p e c t i v e  i n  Vis ions  of Order; i t  " t augh t  a  h ighe r  purpose than  . 
s e l f - p r e s e r v a t i o n , ' *  and t h i s  was c h a r a c t e r i s t i c  o f  a l l  Mounted ~ o l i c e . ~ ?  a 

A m i l i t a r y  s t r u c t u r e  was e s s e n t i a i ~ ~  predetermined even befor-e t h e  NWMP. 

was formed. Ea r ly  r e p o r t s - o n  c o n d i t i o n s  i n  t h e  T e r r i t o r i e s  a l l  recommended 

a  p a r a - m i l i t a r y  p o l i c e  o r g a n i z a t i o n  s i m i l a r  t o  t h e  Royal I r i s h  Constabu- 

a 

l a r y .  The r e l i a n c e  on m i l i t a r y  o f f i c e r s  and personne l  i n  forming t h e  or ig -  * 

i n a l  con t ingen t  ensured a n  accep tance  of a  m i l i t a r y  model, The impos i t ion  

of r i g i d  d i s c i p l i n e  and a u t h o r i t y ,  w i t h  t h e  amendments . t o  t h e  North-West 

Mounted P o l i c e  Act i n  1874 and t h e  c a v a l f y  t r a i n i n g  which cont inued  i n t o  t h e  

s i x t i e s  c r e a t e d  w i t h i n  t h e  Force a  m i l i t a r y  atmosphere. However, t h e  r i g i d  

d i s c i p l i n e  and m i l i t a r y  atmosphere were becoming .+ increas ing ly  quest ioned.  

O f f i c e r s  nu r tu red  and pe rpe tua t ed  t h e  m i l i t a r y  t r a d i t i o n s  of t h e  Force - 
and t h e  e l i t e 3 t a t u s  of t h e  O f f i c e r  Corps. Emphasis was p u t  on conveying t o  

a  new o f f i c e r  t h e  importance of h i s  p o s i t i o n ,  r o l e  i n  t h e  enforcement of 
x .  

d i s c i p l i n e ,  s o c i a l  o b l i g a t i o n s  and p ro toco l .  The a t t i t u d e s  of  t h e  O f f i c e r s  

toward t h e i r  s t a t u s  i s  suggested by t h e  importance they  p laced  on t h e  need 



f o r  domest ic  s e r v a n t s  and a s  H i s t o r i a n  MacLeod comments on " t h e i r  s t r o n g l y  
4 

he ld  opiniond and a t t i t u d e s . "  O f f i c e r s  were e'xpected t o  **be a n  O f f i c e r  i n  
t - 

every  s e n s e  of t h e  word." I 
Capt. Haig-Brown noted a n  i s o l a t i o n  between t h e  O f f i c e r s  and t h e  men, 

4 - > 

and f e l t - ' t h a t  t he  men were n o t  g iven  t h e  r ecogn i t i on  t h e y  deserved.  H e  con- 
I 

/" s i d e r e d  t h e  p o l i c e  t o  be compefent and i n t e l l i g e n t  men and t h a t  t h e  r i g i d  

d i s c i p l i n e  was demeaning. . 
The s e l e c t i o n  and t r a i n i n g  of  r e c r u i t s  i n  t h e  t r a d i t i o n s  of t h e  Force 

imbued an  accep tance  and devot ion  to' t h e  Force. The r i go rous  t r a i n i n g ,  d i s -  
- 

c i p l i n e ,  f r equen t  t r a n s f e r s ,  t h e  i s o l a t e d  p o s t s  w i t h  t h e i r  c an t eens  r e in -  

fo rced  t h e  ties t o  t h e  Force and t h e  m i l i t a r y  atmosphere. However, t h e  con- 

d i t i o n s  c r e a t e d  an i s o l a t i o n  and e l i t i sm w i t h i n  t h e  Force . 
'P 

3 D i s c i p l i n e ,  devot ion  t o  du ty ,  and i m p a r t i a l  -but s t r i c t  enforcement of 

t h e  law became c h a r a c t e r i s t i c  of t h e  Force. ' u l t i m a t e l y ,  t h e s e  va lues  and 

b e l i e f s  assumed t h e  p ropor t i ons  o f '  an ideology-j r e f l e c t e d  i n  t h e  Force 's  

motto "Maintain t h e  Right." 

I n  t h e  p u b l i c  eye ,  t h e  Force had f o s t e r e d  t h e  development of t h e  West 

and through i m p a r t i a l  enforc'ement of law and o r d e r  had made t h e  Force an  in -  

t e g r a l ,  i f  no t  i r r e p l a c e a b l e ,  p a r t  of t h e  West. /-- , 

CONCLUSION 

Condi t ions  i n  t h e  West p r i o r  t o  1 3 were d e t e r i o r a t i n g ,  t h e  disappear-  ";, 
ance of t h e  b u f f a l o  herds  was c r e a t i n g  unc&tainty amongst t h e  Ind i ans  and 

t h e  t r a n s i t i o n  of t h e  T e r r i t o r i e s  t o  t h e  n ion  had a l r e a d y  r e s u l t e d  i n  

one r e b e l l i o n .  I n  a d d i t i o n ,  t h e  B r i t i s h  Columbia t o  b u i l d  a  

ra i lway  and t h e  f e a r  of annexa t ion  of t h e  ~ e & i t o r i e s  by t h e  U.S. were added 

dimensions t o  be cons idered  i n  t h e  format ion of t h e  n a t i o n a l  g o a l s  of o rde r  



-, 

... 
and . s e t t l e m e n t .  

The i s o l a t i o n  o f  t h e  r e g i o n  seemed t o  d i c t a t e  t h a t  a n  o r g a n i z e d  body 
/-/ 

would be  n e c e s s a r y  t o  a c h i e v e  t h o s e  g o a l s .  E a r l i e r  r e p o r t s  by Capt. B u t l e r  

and Col. Robertson-Ross on c o n d i t i o n s  i n  t h e  T e r r i t o r i e s  made t h a t  s p e c i f i c  

recommendation, t h e r e b y ,  l i n k i n g  c o n d i t i o n s  i n  t h e  environment ,  n a t i o n a l  

g o a l s  and t h e  p a r a - m i l i t a r y  s t r u c t u r e  o f  t h e  NWMP. C o n s i s t e n t  w i t h  t h e  fun- 

damenta l  assumpt ion 04 env i ronmenta l  t h e o r y  and Meyer's "environment-goal- 

s t r u c t u r e "  Models i n  Chapter  11. 

o Environmenta l  c o n d i t i o n s  evolved r a p i d l y  a f t e r  t h e  a r r i v a l  of  t h e  r a i l -  

way i n  1883 and by 1905 t h e  T e r r i t o r i e s  were made P r o v i n c e s ,  l a r g e l y  a s  a  

r e s u l t  of t h e  s u c c e s s  of t h e  NWMP i n  a c h i e v i n g  o r d e r  i n  t h e  West, f a c i l i t a t -  

i n g  s e t t l e m e n t  and economic development. One of t h e  major t r a n s i t i o n s  i n  

t h e  Force  occur red  when i t  assumed t h e  r o l e  of p r o v i n c i a l  p o l i c e  i n  A l b e r t a  
jg 

and Saskatchewan. T h i s  t r a n s i t i o n  r e s u l t e d  n o t  s o  much f rom a change i n  any 

g o a l s  bu t  from a  r e a f f i r m a t i o n  o f  e a r l i e r , g o a l s  and t h e  s u c c e s s  of  t h e  Force  

i n  a c h i e v i n g  t h o s e  g o a l s .  A s i m i l a r  p r o c e s s  o c c u r r e d  i n  1920 when t h e  Force 

\ 
became t h e  o n l y  F e d e r a l  P o l i c e  Force  and assumed n a t i o n a l  j u r i s d i c t i o n .  

S t r u c t u r a l l y ,  t h e  o r g a n i z a t i o n  o f  t h e  Force cor responded  t o  i t s  expand- 

i n g  d u t i e s  and j u r i s d i c t i o n .  I n  f a c t ,  few s t r u c t u r a l  components changed 

- d u r i n g  t h e  p e r i o d  between 1873 and 1960, t h e  Force  s i m p l y ~ i n c r e m e n t a l l y  add- 

ed t o  o r  e n l a r g e d  t h e  s t r u c t u r e  t o  encompass t h e  expanding scope  of t h e  

F o r c e ' s  d u t i e s .  

- I n i t i a l l y ,  t h e  Force  was broken i n t o  D i v i s i o n s  which p a t r o l l e d  s p e c i f i c  

g e o g r a p h i c a l  r e g i o n s .  C o n t r o l  was d i r e c t  w i t h  no e x t e n s i v e  h e i r a r c h y  o r  

l a r g e  numbers of O f f i c e r s .  Consequent ly  d e c i s i o n s  were c e n t r a l i z e d ,  b e i n g  

made i n  t h e  s t r a t e g i c  apex  of  t h e  o r g a n i z a t i o n  i n  s p i t e  of  t h e  d i v i s i o n a l -  



i 

> 

P i z e d  s t r u c t u r e .  T h i s  c e n t r a l i z e d  s t r u c t u r e  r e f l e c t e d  t h e  need f o r  opera-  

t i o n a l  f l e x i b i l i t y  i n  a dynamic environment and t h e  e x t e r n a l  c o n t r o l  by Gov- 

ernment.  Government c o n t r o l  w a s  e x e r c i s e d  th rough  t h e  appointment  of  t h e  . 

Commissioner and t h e  Compt ro l l e r  of  t h e  NWMP who a c t e d  a s  t h e  main i i a i s o n  

d e v i c e  between t h e  Gpvernment and t h e  Force .  

One of t h e  few changes  i n  t h e  o r g a n i z a t i o n a l  s t r u c t u r e  w a s  t h e  g r a d u a l  

emergence of  s p e c i a l i z e d  d u t i e s  beg idn ing  f o r m a l l y  w i t h  t h e  a b s o r p t i o n  of  

t h e  d u t i e s  o f  t h e  Dominion P o l i c e  i n  1920. The f o r m a l i z a t i o n  of  a d m i n i s t r a -  

t i v e  f d n c t i o n s  i n  t h e  more modern c o n t e x t  cou ld  be s a i d  t o  have begun w i t h  

t h e  o r g a n i z a t i o n  of  t h e  Personne l  Department i n  1944. 

More c h a r a c t e r i s t i c  of t h e  Force  a s  a n  o r g a n i z a t i o n ,  i n  Min tzberg ' s  
\ 

c o n t e x t ,  was what i t  l a c k e d .  There was no  e v i d e n c e  o f  any  s i g n i f i c a n t  plan- 

n i n g  b e i n g  under taken.  The a d v e n t  of  s t u d i e s  o r  s u r v e y s  began w i t h  Haig- 

Brown's Survey i n  1944 and t h e  Cameron Study i n  1954, b o t h  o u t s i d e  re- 

s o u r c e s .  

P lann ing  was o f  a h i g h l y  p e r s o n a l i z e d  n a t u r e ,  o r i g i n a t i n g  i n  t h e  s t r a -  

t e g i c  apex (Commissioner and /o r  S t a f f  O f f i c e r s )  and n o t  from a  t e c h n o c r a t i c  

c o r e .  ,The r e o r g a n i z a t i o n  o f  t h e  A d j u t a n t  Branch i n  1937 i s  a n  example of 

d i r e c t i o n s  o r i g i n a t i n g  from t h e  Commissioner and t h e  A d j u t a n t  making sugges-  

t i o n s  abou t  s p e c i f i c  changes.  The d e c i s i o n  t o  u n d e r t a k e  t h e  

Survey a p p e a r s  a l s o  t o  have been a  p e r s o n a l  d e c i s i o n  of  t h e  Commis 

The t y p i c a l  approach  t o  t h e  p r o c e s s  o f  change invo lved  t h e  Commissioner 

o u t l i n i n g  a  p a r t i c u l a r  problem and s e e k i n g  t h e  comments of  t h e  D i v i s i o n  

C O s .  I n  one  p a r t i c u l a r  c a s e ,  t h e  problem was what t i t l e  shou ld  be  used f o r  

I, - . t i l e  r e a d e r s . "  Responses from t h e  D i v i s i o n s  and D i r e c t o r a t e s  genera-ted 14 

p o s s i b l e  t i t l e s  from f i l e  a n a l y z e r  t o  e x p e d i t o r .  S e v e r a l  months l a t e r ,  t h e  



Commissioner a d v i s e d  he was n o t  s a t i s f i e d  a s o l u t i o n  had been found and he  

i n t e n d e d  t o  examine t h e  problem f u r t h e r .  No s o l u t i o n  was e v i d e n t  on t h e  

f i l e  .94 

The a c t u a l  decision-making p r o c e s s  i n  t h e  s t r a t e g i c  apex  i s  r a t h e r  ob- 

4f s c u r e .  O f f i c e r s '  Conferences  were h e 1 6  a s  f a r  back as 1932 bu t  r e c o r d s  re- 

f l e c t  l i t t l e  of t h e  i n t e r n a l  dynamhcs and c o n t a i n e d , o n e  g a p  of  15 y e a r s .  

Minutes o f  t h e  Conferences  were i n  t h e  form o f  d i r e c t i o n s .  D e c i s i o n  making 

would t h u s  a p p e a r  t o  have been r a t h e r  a u t h o r i t a r i a n  g i v e n  t h e  n a t u r e  of t h e ,  

c o n t r o l  sys tem and t h e  l a c k  of a  c o l l e g i a l  d e c i s i o n  making p r o c e s s  i n s i d e  

t h e  s t r a t e g i c  apex o f  t h e  Force.  

~ n s t i t u t i o n a l l ~ ,  core.  f o r m a t i o n  h a s  been one of  t h e  major  i n t e r n a l  ac- 

t i v i t i e s  of  t h e  Force.  R e c r u i t i n g  h a s  been h i g h l y  s e l e c t i v e  fo l lowed  by i n - +  

t e n s i v e  t r a i n i n g  and i n d o c t r i n a t i o n  wi,th t h e  t r a d i t i o n s  and v a l u e s  of  t h e  

Force ,  p a r t i c u l a r l y  t h e  need f o r  d i s c i p l i n e  and obed ience  t o  l a w f u l  com- 

mands. T h i s  i n d o c t r i n a t i o n  p r o c e s s  was extended t o  newly Commissioned Of- 

f i c e r s  i n  t h e  form o f  r e o r i e n t a t i o n .  T r a i n i n g  i n i t i a l l y  emphasized m i l i t a r y  

s k i l l s  b u t  h a s  g r a d u a l l y  become more p o l i c e  o r i e n t e d .  

, 
Out o f  t h i s  c o r e  f o r m a t i o n  p r o c e s s  came a n  e l i t i s m  and i s o l a t i o n  w i t h i n  

t h e  O f f i c e r  Corps on which Haig-Brown commented. Supt  . K e l l y '  s " D i s c i p l i n e  

f o r  t h e  s a k e  of d i s c i p l i n e  i t s e l f  h a s  no p l a c e  i n  any o r g a n i z a t i o n "  and 

" d i s c i p l i n e  which c r e a t e s  a  r i g i d i t y  of  mind i s  a  c o n s i d e r a b l e  l i a b i l i t y , " .  

may have been implying t h a t  d i s c i p l i n e  was be ing  c a r r i e d  t o  t h e  ext reme f o r  

no s p e c i f i c  purpose  e x c e p t  d i s c i p l i n e  and t h e  s t a t u s  of  t h e  O f f i c e r  Corps. 

The l e a d e r s h i p  o f  t h e  Force  c l e a r l y  had a  s t r o n g  b e l i e f  i n  i t s  own mor- 

a l i t y  and v a l u e s ,  and f u n c t i o n e d  as a  t i g h t  k n i t  g roup  which had cons ide r -  

a b l e  a u t h o r i t y  c o n f e r r e d  on them. C o n t r o l  o f  t h e  membership h a s  been 



6 5  

th rough  c l o s e  s u p e r v i s i o n  and a n  e x t e n s i v e  h i e r a r c h y  o f  r a n k s ,  Formal in -  

s p e c t i o n s  from H Q s  which began i n  1954 were a  move toward t h e  s t a n d a r d i z a -  

t i o n  of  performance a c r o s s  t h e  Force ,  

I n  d e f i n i n g  t h e  Force  as a  t y p e  of  o r g a n i z a t i o n  a g a i n s t  Mintzber-g 's  

t h r e e  c o n f i g u r a t i o n s ,  t h e  NWMP c o u l d  be d e s c r i b e d  p r i m a r i l y  a s  a "Simple 

S t r u c t u r e . "  S t r u c t u r a l l y ,  i t  was c e n t r a l i z e d  w i t h  l i t t l e  need f o r  s p e c i a l i -  

z a t i o n  o r  f o r m a l i z e d  performance measurement because  i t  was a  s m a l l  o rgan i -  

z a t i o n ,  f u n c t i o n i n g  i n  a  r e l a t i v e l y  s imple  environment.  What had been re -  

q u i r e d  was f l e x i b i l i t y  and i n i t i a t i v e  i n  t h e  e a r i y  y e a r s ,  t r a i t s  of  r jhich & 

members of t h e  

of performance 

No fo rmal  

NWMP seemed t o  p o s s e s s  i n  abundance j u d g i n g  from t h e i r  r e c o r d  

i n  t h e  e a r l y  y e a r s .  

p l a n n i n g  o r  l i a i s o n  d e v i c e s  e x i s t e d  beyond t h a t  c a r r i e d  o u t  
9 

i n  t h e  s t r a t e g i c  a p e x , - g i v i n g  t h e  l e a d e r s h i p  of t h e  Force  complete  and abso- 

l u t e  c o n t r o l  i n t e r n a l l y .  T h i s  c o n t r o l  was c h a r a c t e r i z e d  by d i r e c t  s u p e r v i -  

s i o n .  Few a c t u a l  s t r u c t u r a l  changes  o c c u r r e d  between 1873 and 1960. Spe- 

c i a l i z a t i o n  and f o r m a t i o n  of  a c t i v i t i e s  began t o  a p p e a r  b u t  e s s e n t i a l l y  i t  

r e t a i n e d  i t s  o r i g i n a l  s t r u c t u r a l  components. 

The s u c c e s s  of t h e  NWMP i n  a c h i e v i n g  i t s  o r i g i n a l  g o a l s  r e s u l t e d  i n  t h e  

expans ion  of  i t s  j u r i s d i c t i o n  and t h e  a b s o r p t i o n  of t h e  Dominion P o l i c e .  

T h i s  s u c c e s s  gave a  l e g i t i m a c y  t o  t h e  F o r c e ' s  c o r e  f o r m a t i o n  p r o c e s s  w i t h i n ,  

w h i l e  e x t e r n a l l y  i t  improved t h e  F o r c e ' s  c l a i m  on p u b l i c  r e s o u r c e s  and con- 

t i n u e d  s u r v i v a l .  

D i s c i p l i n e ,  tough t r a i n i n g ,  d e v o t i o n  t o  d u t y ,  and i m p a r t i a l  enforcement  

of law and o r d e r  became c h a r a c t e r i s t i c  of t h e  Force ,  c h a r a c t e r i s t i c s  o u t  of 
* 

which emerged a n  i d e o l o g y  b u i l t  up on f a c t  and myth. I n  f a c t ,  t h e  Mounted 

P o l i c e  were p r i n c i p l e d  men - i d e a l i s t s  - devoted t o  t h e  Force  and t o  t h e i r  



< 
d u t y .  I n  myth t h e y  a lways  g o t  t h e i r  man. i 

Out o f  t h e  t r a d i t i o n  of l o y a l t y  t o  t h e  Force ,  and t h e  Government's 

. r e c o r d  o f  d i s i n t e r e s t  and s t r i n g e n t  f i n a n c i a l  c o n t r o l ,  came a l a t e n t  r e j e c T  

t i o n  o r  a n i m o s i t y  toward Government. The membership h e l d  themse lves  t o  be 

4 
above t h e  p o l i t i c a l  v a g a r i e s  of  government, never  o f f i c i a l l y  recogn ized  o r  

1 commented o n ,  y e t  pe rv&ive .  Kemp's w r i t i n g s  are one of  t h e  r a r e  i n s t a n c e s  

C of acknowledgement of such  views.  

The consequence o f  a l a c k  of l a t e r a l  e n t r y  a f t e r  t h e  1900s ,  a l a c k  of  
$ 

l i a i s o n  d e v i c e s  o t h e r  t h a n  t h e  r o l e  f i l l e d  by t h e  O f f i c e r s  Corps,  t h e  e l i t -  

i s m  and i d e o l o g y  of  t h e  Force  tended t o  make t h e  Force  a r e l a t i v e l y  c l o s e d  

o r g a n i z a t i o n  w i t h i n  t h e  c o n t e x t  of Meyer's Closed Systems Model. 
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CHAPTER IV 

CHANGING ENVIRONMENTAL CONDITIONS AND THEIR IMPACT ON THE RCMP 

Introduction 

The majdr environmental trends that emerged during the 1960s and 1970s 

which the RCMP had to respond to managerially and organizationally are 

examined in this chapter. A qualitative approach is used to define and de- 

scribe these trends in a context that will provide a background"for examin- 

ing specific environmental issues and the Force's response to them in Chap- 

ter V. The thrust of this chapter demonstrates the importance of environ- 

mental theory, depicting an increasingly turbulent and changing environment 

within which the RCMP was functioning. , 

P o  variables of importance are the source .and the focus of environ- 

mental pressures or demands for change. As de'fined n Chapter 11, environ- i' 
mental pressures may originate in the larger envirokment, the immediate en- 

vironment or the internal environment with their focus on either goals to be 

achieved by the organization, its task structure or its social structure. 

Since the latter part of the 1950s environmental pressures began to 

emerge that resulted in several Royal Commissions and criticism by the Audi- 

tor General which dealt with bureaucractic management and accountability in 

Government. As a result of this criticism new goals respecting management 

and accountability began to emerge from the Central Agencies, and were grad- 

uaLly being applied to all Government Departments including the RCMP. The 
1- . 

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



A second s o u r e m  environmental  p re s su re  o r i g i n a t e d  i n t g r n a l l y ,  a l s o  

du r ing  t h e  l a t t e r  p a r t -  of t h e  1960s, demanding changes i n  t h e  management 
'Tl i 

s t y l e  and t h e  m i l i t a r i s t i c  . t r a d i t i o n s  of t h e  Force. These p r e s s u r e s  u l t i -  
~. 

mately found t h e i r  way i n t o  t h e  immediate environment and r e s u l t e d  i n  t h e  

Marin Commission of Inqui ry .  The focus  of these  p r e s s u r e s  was on t h e  s o c i a l  

s t r u c t u r e .  

Two o t h e r  Royal Commissions which d e a l t  s p e c i f i c a l l y  w i t h  t h e  RCMP1s 

n a t i o n a l  s e c u r i t y  r o l e  were the  MacKenzie and Macdonald Royal Commissions. 
a 

These two Commissions a r e  n o t  d i scussed  i n  d e t a i l  i n  t h i s  r e s e a r c h  but  r e f -  

e r ences  t o  them a r e  made where they d e a l  w i t h  a d m i n i s t r a t i v e  and management 

p r a c t i c e s  which suppor t  o r  complement t h e  focus of  t h i s  research .  
* 

\ Thb chapter  i s  organized i n t o  t h r e e  s e c t i o n s :  t h e  f i r s t  s e c t i o n  i s  a  

very g e n e r a l  .p resen ta t ion  of r e s e a r c h  and cbrnments t h a t  have taken p l ace  i n  

t h e  l a r g e r  environment s i n c e  1970. The second s e c t i o n  d e a l s  w i t h  environ- 

mental p re s su re s  o r i g i n a t i n g  i n  o r  being t r a n s l a t e d  through t h e  RCMP1s i m -  

mediate environment. Sec t ion  t h r e e  examknes t h e  i n t e r n a l  environment and 

i d e n t i f i e s  major sou rces  of i n t e r n a l  d i s s a t i s f a c t i o n  w i t h i n  t h e  RCMP. 

a 

The Larger  Environment 

C r i t i c i s m  of t h e  RCMP1s s e c u r i t y  a c t i v i t i e s  du r ing  t h e  '1960s and 1970s 

r e s u l t e d  i n  two Royal Commissions, t h e  Mackenzie Commission and t h e  McDonald 

Commission. While t h e  s p e c i f i c  focus  of t hese  Commissions i s  n o t  r e l e v a n t  

he re ,  they  do provide a  contemporary d e s c r i p t i o n  and view of t h e  RCMP. 

I n  1966 the  Government appointed t h e  Royal Commission on Secu r i ty  ( t h e  

MacKenzie' Commission) t o  examine and r e p o r t  on " t h e  o p e r a t i o n s  of Canadian 

s e c u r i t y  methods and procedures.  "1 The appointment of t h e  Commission f  ol-  

lowed a  pe r iod  i n  which the  a c t i u i t i e s , o f  t h e  RCMP Secur i ty  and I n t e l l i g e n c e  



Directorate came to the attention of the public and the government.2 

Organizationally the RCMP was described as a unique p&-military po- 

lice force, whose members are carefully selected, highly motivated and of 

great integrity,with indoctrination and .training "0-riented toward its police 
+ - 

function."3 Characteristic of this indoctrination and training process was 

, the instilling of discipline and the traditions of the RCMP. One of the ma- 

jor shortcomings the Commission noted was the lack of importance given to 

university training. The Commission felt the R W P  had essentially cut it- 

self ~ f f  from tho'se recruits "who are likely to possess the most intelli- 

gence, initiative and imagination." They went on, 
# 

, , 
"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 futureON4 

After examining the security environment, the Commission recommendid that a 

civilian non-police security agency separate from the RCMP be established. 
- 

A second Royal Commission (the McDonald Commission) -was appointed July 
i 

-6 ,  1977 "to inquire into and report upon certain activities of the RCMP." 

The majority of the activities under scrutiny related to the Security Ser- 

vice and, in fact, 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, kike the 

XacKenzie Commission, 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;b' mostly 



t r a i n e d  t o  en fo rce  t h e  law i n  t r a d i t i o n a l  ways." During a survey by t h e  

Commission s e v e r a l  respondences argued, 
* 

" t h a t  t h e  management and personnel  system of  t h e  
Force a r e  as i n a p p r o p r i a t e  t o  t h e  r e s t  of t h e  Force 
a s  they a r e  t o  t h e  S e c u r i t y  Serv ice .  Thus they con- 
cluded s i g n i f i c a n t ,  and dramat ic  change i s  nekded i n  
a l l  a r e a s  w i t h i n  t h e  RCMP." 

r 

This  view consequent ly  became p a r t  of t h e  Commission's p roposa l  on manage- 

ment change i n  a  s e p a r a t e  s e c u r i t y  agency, "We b e l i e v e  s t r o n g l y  t h a t  changes 

i n  t h e  i n t e r n a l  management p r a c t i c e s  a r e  a  c r i t i c a l  element i n  t h e  package 
A 

of  reforms...." Genera l ly ,  t h e  McDonald Commission i n d i c a t e d  i-t was n o t  i m -  

pressed w i t h  t he  l e v e l  of  a n a l y s i s  q r  c r e a t i v e  t h ink ing  among Senior  Manage- 

ment of t h e  ~ o r c e . ~  

P o l i t i c a l  

ed and a t  arms 

a c c o u n t a b i l i t y  

t h e  government 

X in i s  t e r  . 

c o n t r o l  of t he  R W  was descr ibed  by t h e  Commission a s  l i m i t -  

l e n g t h  becasue of a  " loose ly  de f ined  l e g a l  d o c t r i n e  of p o l i c e  
J 

B 
t o  t h e  law."6 This  d o c t r i n e  a f f e c t e d  t h e  amount of i n f luence  

had been a b l e  t o  e x e r c i s e  over  p o l i c e  a c t i v i t i e s  through t h e  

k s s  formal deba te  and examination was a l s o  t ak ing  p l a c e  i n  r e sea rch  

c i r c l e s  and t h e  mbdia. Richard French ands Andr& Beliveau i n  an examination 
- 

\ 

of t h e  Force desc r ibed  i t  a s  h igh ly  h ie ra rch- ia l  wi th  a u t h o r i t y  r e s i d i n g  i n  - 
rank r a t h e r  than e x p e r t i s e .  They s a i d  promotions i n  rank and commissions 

o f t e n  g i v e  t h e  appearance of an  i n i , t i a t i o n  " i n t o  a s e l f - s e l e c t i n g  f r a t e r n i t y  
e 

of v i s c e r a l  conserva t ives . "  This  p u r s u i t  of t h e  pe rpe tua t ion  of t h e  s t a t u s  

quo, has  u l t i m a t e l y  l e d  t o ,  what t h e  a k t h o r s  d e s c r i b e  a s ,  a  l a c k  of "man- 
,-- 

a g e r i a l  s o p h i s t i c a t i o n ,  r e a l i s m  and v i s i o n "  which has  r e s u l t e d  i n  a  form of 
C 

c r i s e s  management. The i n f e r e n c e  of c r i s e s  management i s  t h u s  r e l a t e d  by 



French  and Bgl iveau  t o  i n h e r e n t  m a n a g e r i a l  shor tcomings  which have s t i f l e d  

i n t e r n a l  p o l i c y  development i n  what t h e y  d e s c r i b e  a s  a n  "atmosphere of  t r a d -  

i t i o n  - bound' h o s t i l i t y  t o  i n n o v a t i o n .  " 7  

I n  p a r t ,  t h e  r e s i s t a n c e  t o  i n n o v a t i o n  i s  a t t r i b u t e d  t o  t h e  c l o s e d  en- 

t r y ,  t h e  t o t a l  c a r e e r  c o n c e p t ,  s e n i o r i t y  and t h e  s e l f - p r e s e r v a t i o n  o r i e n t a -  

t i o n  o f  t h e  p romot iona l  system. They a l s o  a l l e g e  t h a t  S e n i o r  Management had 
1 

bad ly  mishandled t h e  i n t e r n a l  u n r e s t  i n  1974 and t h a t  t h e  u n d e r l y i n g  S a c t o r s  

have n o t  been addressed .  They viewed t h e  c o n f l i c t  w i t h i n  t h e  RCMP as n o t  

between i n d i v i d u a l s ,  b u t  etween r a n k  l e v e l s  which o r i g i n a t e  i n  t h e  f o r m a l  

- r a n k  s t r u c t u r e  , and t h e r e f  o r e ,  more d i f f i c u l t  t o  handle .  

Michael  W h i t t i n g t o n  i n  a n  . a n a l y s i s  of  RCMP's e x p e n d i t u r e  t r e n d s  ob- 

s e r v e d  all;lumber o f  s i m i l a r  o r g a n i z a t i o n a l  a s p e c t s  a b o u t  t h e  TRCMP a s  had 

French and Be l iveau  which s u g g e s t e d  t h a t  s e n i o r  o f f i c e r s  were i l l - e q u i p p e d  

t o  compete e f f e c t i v e l y  i n  t h e  b u r e a u c r a t i c  arena .  H e  found t h a t  t h e  "pat -  

t e r n  o f  RCMP budge t ry  growth i n  t h e  l a s t  decade was e s s e n t i a l l y  incremen- 

tal ."  I n  l97Of71, t h e  RCMP's p e r c e n t a g e  of t o t a l  government e x p e n d i t u r e s  
. 

w a s  1.02% and a decade l a t e r  i n  1980/81, i t  was s t i l l  1.02% of  government 
- 

e x p e n d i t u r e s .  9 ' 
More s i g n i f i c a n t  i s  t h e  f a c t  t h a t  t h e  RCFlP r e c e i v e d  a  d e c l i n i n g  s h a r e  

o f  t h e  f i n a n c i a l  and manpower r e s o u r c e s  of  t h e  S o l i c i t o r  G e n e r a l ' s  Depart-  

ment a s  i l l u s t r a t e d  i n  T a b l e  11. 

While French and Bgl iveau had been more c r i t i c a l  of  management of  t h e  

Force ,  W h i t t i n g t o n  f e l t  t h e  sys tem was much more comi lex  t h a n  s imply  a f a i l -  

u r e  on management's p a r t .  I~ a d d i t i o n  t o  a  g e n e r a l  f a i l u r e  t o  r e c o g n i z e  t h e  
C 

impor tance  of  t h e  'budgetry p r o c e s s ,  h e  sugges ted  t h e  F o r c e  l a c k e d  a n  i d e n t i -  

f i a b l e  c l i e n t e l e ,  o r  i n t e r e s t  g roup  whic,h c o u l d  p r e s s  t h e  ' ~ o r c e ' s  c l a i m  t o  



resources .  ,Another problem i n  developing an  e f f e c t i v e  c la im on r e sou rces  

has  been t h e  f a i l u r e  t o  develop meaningful measures of performance, beyond 

the  vague agreement ' cha t  law and o rde r  i s  a worthwhile s o c i a l  good. 

Whit t ington contends,  however, t h a t  t h e  RCMP s t i l l  en joys  wide p u b l i c  s u p  

po r t  and t h a t  t h e  Fede ra l  Government i s  t r y i n g  t o  s t r e n g t h e d  i t s  f e d e r a l  i m -  

age,  p a r t i d u l a r l y  i n  t h e  West, through t h e  R C M P . ~ ~  

More j o u r n a l i s t  a n a l y s i s  of t h e  RCMP has tended t o  d e s c r i b e  o r  p o r t r a y  

t h e  Force a s  o u t  of . c o n t r o l  o r  a s  a "sovereign s t a t e . "  During t h e  1970's 
1 

the  i s s u e  of p o l i t i c a l  c o n t r o l  of t h e  RCMP simmered between the  Force and 

t h e  Deputy Min i s t e r  of t h e  S o l i c i t o r  General ' s  Department. According t o  an 

a r t i c l e  i n  MacLean's, t h e  then S o l i c i t o r  General ,  Jean  P i e r r e  Goper, a t -  

tempted t o  r e i n  i n  what t h e  a r t i c l e  descr ibed  a s  an "independent-minded 

RCMP." by downgrading t h e  Deputy Min i s t e r  s t a t u s  of t he  Commissioner. The 

i n t e n t  was t o  have t h e  Commissioner answer t o  t h e  Deputy Min i s t e r  of t h e  

S o l i c i t o r  General ' s  Department. The d i s p u t e  went on u n t i l  l a t e  1972 when 
t 

t h e  RCMP appa ren t ly  won out .  l l 
i 
i 

Otber i s s u e s  cont inued t o  s u r f a c e  and t h e  d i s p u t e  resembled something 

of  a war of a t t r i t i o n  wi th  p u b l i c  suppor t  t h e  p r i z e .  On t h e  one hand, t he  

RCMP was sub jec t ed  t o  two Royal ~ommiss ions .  On t h e  o t h e r  hand, t h e  RCMP 

conducted a number of p o l i t i c a l l y  s e n s i t i v e  i n v e s t i g a t i o n s  which had tenuous 

l i n k s  t o  Members of Cabinet and t h e  L i b e r a l  Par ty .  I n  one i n c i d e n t ,  t h e  

RCMP was accused of l eak ing  informat ion  i n  order  t o  g a i n  power. 12 

The McDonald Commission c l a r i f i e d  t h e  d i s p u t e  over  t h e  Deputy Min i s t e r  

s t a t u s  of t h e  Commissioner by n o t i n g  t h a t  t h e  i n i t i a l  o r g a n i z a t i o n  of the  - - i 

Department of t h e  S o l i c i t o r  General  was t h a t  of a "min is t ry"  w i t h  a l i m i t e d  

r e sea rch  -and p o l i c y  r o l e ,  and i n  f a c t ,  t h e  Department heads .of t h e  main 



a g e n c i e s -  i nc lud ing  t h e  RCMP, had been des igna ted  a s  deputy heads .  by 

Order-In-Council . l 
Whi t t ing ton ' s  view t h a t  Government was us ing  t h e  RCMP's r o l e  a s  a  na- 

t i o n a l  i n s t i t u t i o n  t o  enhance i t s  federal-2mage would seem t o  be incongruent  

w i th  t h e  e v e n t s  of t h e  1970s. Hdwever, a  MacLean's a r t i c l e  posed a  c r u c i a l  

q u e s t i o n  about  t he  l e a d e r s h i p  of t h e  RCMP and i t s  f u t u r e  r e l a t i o n s  w i t h  Gov- 

ernmen t , 

"The next  b i g  test  could come w i t h  t h e  appointment of  
a  new Commissioner t o  r e p l a c e  Nadon, due t o  s t e p  down 
i n ,  1977. "14 

A more r e c e n t  a r t i c l e  i n  Saturday Night about  t h e  c u r r e n t  Commissioner 

noted t h a t  "by the  t i m e  Simmonds took over  t h e  l e a d e r s h i p  of t h e  RCMP, r e l a -  , 

t i o n s  between the  Force and t h e  Government were a t  an a l l  t ime low."15 The 

Deputy S o l i c i t o r  General between 1972 and 1977, Roger Tassd, was quoted a s  

say ing ,  

"The only  person i n  t h e  d r i v e r ' s  s e a t  was the  Commis- 
s i o n e r .  So t h e  p o l i t i c i a n s  had t o  e x e r t  some i n f l u -  
ence on t h e  appointment of t h e  Commissioner."l6 

The Saturday Night a r t i c l e  posed a  ques t ion  t h a t  i n  some r e s p e c t s  answered 

t h e  ques t ion  r a i s e d  i n  t h e  e a r l i e r  MacLean's a r t i c l e ,  

"Had the  government appointed him (Simmonds) i n  t h e  
hope t h a t  h i s  p o l i t i c a l  na ive tg  would a l l ow t h e  Min- 
i s t e r  t o  t i g h t e n  t h e  l e a s h ? " l 7  

Examination of t h e  Force t h a t  w a s  t ak ing  p l a c e  i n  t h e  l a r g e r  environ- 

ment suggested t h a t  t h e  RCMP cont inued t o  r e t a i n  i t s  para-mi l i t a ry  c h a r a c t e r  

and t h a t  t h e  RCMP ' s environment was becoming i n c r e a s i n g l y  compl&x, r a i s i n g  
-A' 

doubts about  t h e  adequacy of i t s  management system. It was desc r ibed  a s  

l ack ing  i n  c r e a t i v e  t h ink ing  and being h o s t i l e  t o  innovat ion.  Whi t t ing ton ' s  

examination of t he  Force ' s  f i n a n c i a l  c la im on pub l i c  r e sou rces  suggested a  



l a c k  of u n d e r s t a n d i n g  o f  t h e  p o l i t i c a l  n a  t h e  budge ta ry  p r o c e s s .  Y e t  
4 

media r e p o r t s  i n d i c a f e d  t h a t  when i t  came t!-o t h e  q u e s t i o n  of  b u r e a u c r a t i c  

c o n t r o l  t h e  Force  fended  o f f  p o l i t i c a l  a t t e m p t s  t o  g a i n  i n c r e a s e d  c o n t r o l .  

S u r p r i s i n g l y ,  a m i d s t  a l l  t h e  c r i t i c i s m  and d e b a t e  t h a t  t o o k  p l a c e  i n  

t h e  l a r g e r  environment ,  t h e  RCMP m a n q e d  t o  r e t a i n  t h e  c o n f i d e n c e  o f  t h e  

m a j o r i t y  of  Canadian p u b l i c , .  a s  s e v e r a l  Ga l lup  P o l l s  i n  1978 i n d i c a t e d .  On 

" -  a q u e s t i o n  o f  m a i l  open ing ,  67% f e l t  t h e  RCMF shou ld  be a l lowed  t o  open m a i l  ' .  
i f  t h e r e  were s t r o n g  s u s p i c i o n s  t h e  material was dangerous  t o  Canadian Sec- 

u r i t y ,  w h i l e  i n  a n o t h e r  p o l l  68% f e l t  t h e  RCMP had e i t h e r  t h e  r i g h t  amount 

of  power o r  n o t  enough. I n  c o n t r a s t ,  o n l y  35% o f  t h e  p u b l i c  p o l l e d  approved 

of t h e  Fe 'dera l  Government's r e c o r d  i n  1976 and 1977.18 

The Immediate Environment: I n  P u r s u i t  o f  A c c o u n t a b i l i t y  

During t h e  1960s ,  government underwent c o n s i d e r a b l e  r e o r g a n i z a t i o n  

and re fo rm w h i c h w a s  l a r g e l y  a r e s u l t  of t h e  G l a s s c o  Royal Commission on t h e  

O r g a n i z a t i o n  of Government. The Commission was a p p o i n t e d  on t h e  1 6 t h  Sep- 

tember ,  1960 t o :  4 

" e n q u i r e  i n t o  and r e p o r t  upon t h e  o r g a n i z a t i o n  and 
methods of  o p e r a t i o n  of t h e  depar tments  and a g e n c i e s  
of  t h e  Government o f  Canada and t o  recommend t h e  
changes t h e r e i n  which t h e y  c o n s i d e r  would b e s t  pro- 
mote e f f i c i e n c y ,  economy and improved s e r v i c e  i n  t h e  
d i s p a t c h  o f  p u b l i c  b u s i n e s s . " l 9  

The problems which r e s u l t e d  i n  t h e  Commission had s e v e r a l  s o u r c e s :  

t i g h t  f i s c a l  c o n t r o l  which had been i n s t i t u t e d  by t h e  Benne t t  Government 

under t h e  Conso l ida ted  Revenue and Audit" Act: of  1931, d r a m a t i c  growth i n  t h e  -a 

s i z e  and complex i ty  of t h e  p u b l i c  s e r v i c e ,  and a c r i t i c a l  Conserva t ive  Gov- 

ernment t h a t  f e l t  p a r l i a m e n t a r y  c o n t r o l  was d i m i n i s h i n g  and t h a t  t h e  q u a l i t y  
t: 

of  i n t e r n a l  management was u n s a t i s f a c t o r y .  20 



be 

S i n c e  t h e  1950s,  government had grown i n  s , i z e  by n i n e  t i m e s  t o  a p o i n t  
. - ~  

., where i t  employed 480,000 peop le ,  w h i l e  t h e  p o p u l a t i o n  of  t h e  c o u n t r y  had 
L 

grown o n l y  two and a  h a l f  t i m e s .  The t r e n d  toward c o n s i s t e n t  growth w a s  

r ecogn ized  by t h e  Commission as beg inn ing  i n  t h e  1950s; t h u s  t h e  p u b l i c  ser- 

v i c e  w a s  descr ibed '  as ' ; l a r g e l y  t h e  p r o d u c t  o f  t h e  las t  two decades .  "21 

Much of  t h e  growth emerged f rom t h e  t h e o r e t i c a l  u n d e r p i n n i n g s  of 

Keynsian economics, t h a t  Government cou ld  a c t i v e l y  promote t h e  s o c i a l  devel -  

opment o f  t h e  coun t ry .22  T h i s  emerging Gconomic and s o c i a l  environment  con- 

t r a s t e d  s h a r p l y  w i t h  t h e  e x t e n s i v e  c e n t r a l i z e d  c o n t r o l  and s t r i c t  p r e - a u d i t  

of d e p a r t m e n t a l  e x p e n d i t u r e s  c a r r i e d  o u t  by t h e  Compt ro l l e r  o f  t h e  Treas-  
1 

The Commission f o c u s e d  on t h r e e  broad a s p e c t s  o f  government: admini- 

s t r a t i v e  management, f i n a n c i a l  management and p e r s o n n e l  management. They 

no ted  t h a t  t h e  need f o r  e f f e c t i v e  management f e l l  i n t o  two c a t e g o r i e s :  t h e  

c e n t r a l  d i r e c t i o n  and a d m i n i s t r a t i o n  of  government g e n e r a l l y  and t h e  admini- 

s t r a t i o n  of d e p a r t m e n t a l  o p e r a t i o n s .  "Le t  t h e  managers manage" o r  t h e  d e l e -  

g a t i o n  of a u t h o r i t y  t o  t h e  depar tments  became one of  t h e  major '  t h r u s t s  of 

t h e  r e p o r t ,  however, c e r t a i n  l i m i t s  w e r e  e n v i s i o n e d ,  
r d 

.2 4 "Above a l l ,  de  r t m e n t s  s h o u l d ,  w i t h i n  c l e a r l y  de- 
f i n e d  terms o f  p f e r e n c e ,  be f u l l y  a c c o u n t a b l e  f o r  
t h e  o r g a n i z a t i o n  and e x e c u t i o n  o f  ' t h e i r  programmes 
and e n j o y  powers commensurate w i t h  t h e i r  a c c o u n t a b i l -  
i t y .  They must be s u b j e c t  t o  c o n t r o l  des igned  t o  
p r o t e c t  t h o s e  g e n e r a l  i n t e r e s t s  of government which 
t r a n s c e n d  d e p a r t m e n t a l  i n t e r e s t s .  "24 

I 

A s t r e n g t h e n e d  T r e a s u r y  Board headed by i t s  own m i n i s t e r  was recommend- 

ed t o  u n d e r t a k e  t h e  c e n t r a l .  d i r e c t i o n  and co-ord ina t ion  of  d e p a r t m e n t a l  ac- 

t i v i t i e s .  Treasury  Board would s h i f t  from p r e - a u d i t  c o n t r o l  o f  expend ixures  

t o  rev iew and a p p r o v a l  of d e p a r t m e n t a l  program r e q u i r e m e n t s ,  and t h e  e s t a b -  



l i s h m e n t  of a d m t n i s t r a t i v g  p r i n c i p l e s  and g u i d e l i n e s .  It was a l s o  recom- 

mended t h a t  t h e  depar tments  shou ld  be l e f t  t o  deve lop  t h e i r  own f i n a n c i a l  

u n i t s  and systems.  T h i s  was viewed a s  a  coun te r -ba lance  t o  t h e  enhanced po- 

s i t i o n  of  Treasury  ~ o a r d ' . ~ ~  A s  a r e s u l t  o f  t h e  G l a s s c o  Commission recom- 

mendat ions ,  t h e  Cab ine t  p o r t f o l i o  of  P r e s i d e n t  of t h e  T r e a s u r y  Board was .  
f 

c r e a t e d  i n  1967 and t h e  Treasury  Board S e c r e t a r i a t  became a s e p a r a t e  agency 

a p a r t  from t h e  Department o f  ~ i n a n c e . 2 6  

The prime recommendations o f  i n t e r e s t  h e r e  as d i s c u s s e d  above were, 

- t h e  d e l e g a t i o n  of i n c r e a s e d  a u t h o r i t y  t o  t h e  de- 
p a r  tments  

- a  r e s t r u c t u r i n g  of  T r e a s u r y  Board 's  r o l e ,  empha- 
s i z i n g  c o n t r o l  and c o - o r d i n a t i o n  o f  g e n e r a l  admin- 
i s t r a t i v e  p o l i c y  and g u i d e l i n e s  

- t h e  t r a n s f e r  of  e x p e n d i t u r e s  and a c c o u n t i n g  re- 
s p o n s i b i l i t y  t o  t h e  depar tments  

- t h e  i n t r o d u c t i o n  of p l a n n i n g  and e s t i m a t L n g  f i n a n -  
c i a l  r e q u i r e m e n t s  by a c t i v i t y  o v e r  a f i v e  y e a r  
p r o j e c t i o n  

- t h e  requ i rement  f o r  a sys tem of i n t e r n a l  a u d i t  

- t h a t  f i n a n c e  shou ld  be d i r e c t l y  a c c o u n t a b l e  t o  t h e  
Chief ~ x e c u t i v e ~ ~  I 

I n  1963, a f t e r  t h e  p u b l i c a t i o n  of  t h e  Glassco  Repor t ,  

Board S e c r e t a r i a t  made a  number of  p r o p o s a l s  t o  t h e  P u b l i c  Acc 

t e e  which r e s u l t e d -  i n  a  r e d u c t i o n  i n  t h e  number of  v o t e s  and a  r e o r g a n i z a -  

tSon of  t h e  v o t e s  i n t o  c a p i t a l  and o p e r a t i n g  c o s t s  w i t h  a  more d e s c r i p t i v e  

e x p l a n a t i o n  of  programs.28 These i n i t i a t i v e s  by T r e a s u r y  Board l a i d  t h e  

groundwork f o r  t h e  i n t r o d u c t i o n  of  P lann ing ,  Programming and Budgeting Sys- 

t e m  (PPBS) i n  t h e  depar tments .29 PPBS i n c o r p o r a t e d  a r i t u a l  of  i d e n t i f y i n g  

o b j e c t i v e s ,  a n a l y z i n g  t h e  o b j e c t i v e s ,  budge t ry  p r o p o s a l s  t i e d  t o  t h o s e  ob- 



j e c t i v e s ,  a  f i v e  y e a r  e x p e n d i t u r e  f o r e c a s t ,  a  f o r m u l a t i o n  o f  p l a n s  of  a c t i o n  

f o r  e a c h  p r o j e c t e d  y e a r  and a m o n i t o r i n g  process.30 

S i n c e  t h e n  o t h e r  t e c h n i q u e s  have been i n t r o d u c e d  w i t h  v a r y i n g  d e g r e e s  

of s u c c e s s  and f a i l u r e ,  t o - a s s i s t  government i n  making r e s o u r c e  a l l o c a t i o n  
I 

d e c i s i o n s :  O p e r a t i o n a l  Performance Measurement System (OPMS), Management by 

O b j e c t i v e s  (MBO), c o s t l ~ e n e f i t  A n a l y s i s  and c o s t / ~ f  ess Analys is .  31 

The a c t u a l  d e l e g a t i o n  o f  i n c r e a s e d  manager ia l  and f i n a n c i a l  r e s p o n s i -  

b i l i t y  d i d  n o t  o c c u r  u n t i l  
I 

1969 when amendments t o  t h e  F i n a n c i a l  Administra-  

t i o n  Act were passed.  The Compt ro l l e r  o f  t h e  T r e a s u r y  O f f i c e  w a s  a b o l i s h e d  

and h i s  p re -aud i t  f u n c t i o n s  were t r a n s f e r r e d  t o  t h e  d e p a r t m e n t s . '  T h i s  rep- , 
r e s e n t e d  a  major d e c e n t r a l i z a t i o n  o f  f i n a n c i a l  r e s p o n s i b i l i t y  away from t h e  

", 

c e n t r a l  a g e n c i e s ,  i n  t h e  s p i r i t  of  t h e  Glassco   omm mission.^^ 

While <he i s s u e  of  r e s p o n s i b i l i t y  seemed t o  have been addressed  w i t h  

t h e  d e c e n t r a l i z a t i o n  o f  f i n a n c i a l  r e ~ p o n s ~ b i l i t i e s ,  a  d i s p u t e  o v e r  account-  

a b i l i t y  emerged bexween T r e a s u r y  Board and t h e  A u d i t o r  Genera l .  The Audi to r  

Genera l  accused T r e a s u r y  Board o f  denying him adequa te  r e s o u r c e s  t o  c a r r y  

o u t  h i s  d u t i e s ,  w h i l e  T r e a s u r y  Board accused t h e  Audi to r  Genera l  o f  exceed- 

i n g  h i s  a u t h o r i t y  by r e p o r t i n g  "unproduc t ive  e x p e n d i t u r e s . "  The d i s p u t e  re -  

mained u n r e s o l v e d  u n t i l  1973 when t h e  Wilson Committee w a s  a p p o i n t e d  t o  ex- 

amine t h e  r e s p o n s i b i l i t i e s  and t h e  scope  of  t h e  Audi to r  G e n e r a l ' s  a c t i v i t i e s  

and t h e  r e l a t i o n s h i p  of  t h e  Audi to r  Genera l  w i t h  t h e  o t h e r  c e n t r a l  agen- 

cies. 33 The Committee r e p o r t e d  dn 197 5 ,  recommending the. Audi to r  Genera l  

n 
shou ld  remain independen t ,  and h i s  r e s p o n s i b i l i t i e s  and scope  o f  a c t i v i t i e s  

shou ld  be d e f i n e d  by l e g i s l a t i o n .  The r e p o r t  added t o  economy and e f f i c i -  

ency,  by n o t i n g  t h e  impor tance  of  e f f e c t i v e n e s s . 3 4  



I n  1974, t h e  Audi tor  General  a l s o  under took -a major s t u d y ,  The Finan- 

e i a l  Management and Cont ro l  Study of t h e  

p r a c t i c e s  of government depar tments  which 

f i n a n c i a l  management and c o n t r o l  

he be l i eved  were i n  a c r i t i c a l  

s t a t e ,  

"I am deeply  concerned t h a t  Par l iament  and indeed t h e  
government - has  l o s t ,  o r  i s  c l o s e  t o  l o s i n g  e f f e c -  
t i v e  c o n t r o l  of t h e  p u b l i c  purse."35 

\ 

The major recommendation of t h e  s tudy  was t h a t  government should  e s t a b l i s h  a 

p o s i t i o n  of Chief F i n a n c i a l  O f f i c e r ,  t h e  Comptroller  General ,  whose respons- 

i b i l i t y  would be t h e  development of procedures  r e l a t i n g  t o  f i n a n c i a l  manage- 

ment and c o n t r o l .  

Government responded by appo in t ing  t h e  Royal Commission on F i n a n c i a l  

Organiza t ion  and Accoun tab i l i t y  (Lambert Commission) i n  November 1976, and 
7 

by expanding the  r e s p o n s i b i l i t i e s  of t h e  Auditor General  i n  1977 t o  inc lude  

a u d i t s  of e f f e c t i v e n e s s ,  i n  a d d i t i o n  t o  a u d i t s  of economy and e f f i c i e n c y .  

.These a u d i t s  became known a s  comprehensive a u d i t s .  36 

The Lambert  Commission fol lowed i, per iod  of  innova t ion  and change i n  

r e s p e c t  t o  t h e  i n t r o d u c t i o n  of a  v a r i e t y  of p lanning  and budgetry pro- 
I 

c esses .  Many of t h e  fundamental concepts  had o r i g i n a t e d  o u t  of t h e  Glassco - 
Commission recommendations. However, t h e  degree  and d i r e c t i o n  of t h e  

changes c r e a t e d  some i n s t a b i l i t y  i n  t h e  c o n t r o l  and a c c o u n t a b i l i t y  system 

which t h e  Commission viewed a s  s e r i o u s :  

"We have reached t h e  deeply he ld  conv ic t i on  t h a t  t h e  
s e r i o u s  ma la i s e  pervading t h e  management o f  govern- 
ment stems fundamental ly  from a  grave  weakening, and 
i n  some c a s e s ,  an  a lmost  t o t a l  breakdown i n  t h e  cha in  G 
of a c c o u n t a b i l i t y .  "37 _ 

1 

The cause of t h e  breakdown i n  a c c o u n t a b j l i t y  w a s  a t t r i b u t e d  t o  t h e  i m A  

I 
mense growth i n  t h e  s i z e  and scope of government a c t i v i t i e s  s i n c e  t h e  1960s 



and a  number of d e f e c t s  t h a t  had developed over  a  pe r iod  of s e y e r a l  y e a r s  i n  

" t h e  s t r u c t u r e ,  o r g a n i z a t i o n  and processes"  of government a s  i l l u s t r a t e d ,  , 

" V i r t u a l l y  no e f f o r t  has  been made t o  e s t a b l i s h  
c l e a r l y  de f ined  o b j e c t i v e s  a g a i n s t  which t h e  per for -  
mance of a  department.. .can be  measured e i t h e r  i n  
t o t a l  o r  'in . r e s p e c t  of p a r t i c u l a r  programs o r  a c t i v i -  
t i e s . .  . . The Treasury Board S e c r e t a r i a t  h a s  been 
pre-occupied w i t h  t h e  a l l o c a t i o n  of new r e sou rces ,  
r a t h e r  than w i t h  t h e  e f f i c i e n c y  w i t h  which e x i s t i n g ,  
resources  a r e  employed."38 

The Commission no ted  t h e  appointment of t h e  Comptrol ler  General  

(0.C.G.) i n  A p r i l ,  1978 a s  a  p a r t i a l  r e c o g n i t i o n  of t h e  problem by govern- 

ment. The t h r u s t  of t h e  r e p o r t  was t h a t  management was fundamental .  Propo- 

s a l s  f o r  t h e  improvement o f  management inc luded  t h e  reshaping  of  t h e  " r o l e s ,  

r e s p o n s i b i l i t i e s ,  and s t r u c t u r e "  of t h e  c e n t r a l  agencies.39 

Sound management was seen  a s  beginning w i t h  t h e  e s t ab l i shmen t  of g o a l s  

and t h e  - assignment of p r i o r i t i e s  v i a  t h e  a l l o c a t i o n  o f r e s o u r c e s .  ?is pro- - 
c e s s  r e q u i r e d  t h e  d e l e g a t i o n  of s u b s t a n t i a l  a u t h o r i t y  t o  t h e  depar tments  but  

- 
a l s o  inc luded  a comparable degree of a c c o u n t a b i l i t y .  A s  p a r t  of t h e  in- 

c r ea sed  d e l e g a t i o n ,  i t  was recommended t h a t  depar tments  should be requi red  

t o  develop s t r o n g  account ing  systems,  i n t e r n a l  a u d i t  and program e v a l u a t i o n  

systems.40 The c o n t r o l  and a c c o u n t a b i l i t y  i n  r e s p e c t  t o  t h e  depar tments  was 

t o  r e s t  w i t h  t h e  Treasury Board S e c r e t a r i a t  and t h e  O f f i c e  of t h e  Comptrol- 

I / 

l e r  General .  Treasury Board would be respons ib  e  f o r  t h e  o r g a n i z a t i o n  of 

t h e  government s e r v i c e ,  t h e  a d m i n i s t r a t i o n  of p o l i c y ,  personne l  management 

. and f o r  program e f f e c t i v e n e s s  review p o l i c i e s .  The O.C.G. 's  r o l e  would be 

t o  suppor t  Treasury Board w i t h  f i n a n c i a l  s t anda rds ,  i n t e r n a l  a u d i t  and pro- 

gram e v a l u a t i o n  methodology. 

I n  September 1978, t h e  O f f i c e  'o f .  t h e  Comptroller  General  launched i t s  

f i r s t  i n i t i a t i v e ,  IMPAC (Improvement i n  Management P r a c t i c e s  and Con t ro l s ) ,  



"1 
an examination of departments' planning, control activities and pz'ograms. 

/ 

It proposed to link a department's operational activities to its stated 

plans by Improving the planning process and program evaluation. One of the 

departments surveyed was the RCMP. 41 

Generally, the period between 1966 and 1980 was characterized by the 

decentralization and delegation of increased financi-a1 and managerial res- 

ponsibility to the departments along with increased accountability. 9 c h  of 

the change was inspired by the Glassco Commission and resulted in the re- 

structuring of the Treasury Board Secretariat in 1966 and the amendments to 

the Financ"ial Administration Act in 1969. While delegation of financial re- 

sponsibility occurred, 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 accountpbility process, including the 

expansion of the Auditor General's role following the Wilson Review, and the 

0 

appointment of a Comptraller Genefal in 1978. 

The Internal Environment: Unrest and  iss satisfaction Within the RCMP 

Internal dissatisfaction within the RCMP has been primarily limited(to 

the initial formation periocPand the-contemporary period of the Force'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 organization matured, dissatisfaction began to focus on- the strict 

discipline and the lack of input by members in'to 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- 



t i a l l y  r epo r t ed  t h e  absence'of any sen t iment  f o r  a n  a s s o c i a t i o n . 4 1  - 
Ser ious  concern about  an a s s o c i a t i o n  f i r s 6  emerged i n  Montreal i n  1966 ,, 

when t h e  Commanding O f f i c e r  (C.O.) of t h e  Div is ion  r e p o r t e d  to  ,HQs  about  a  

meeting between t h e  Criminal I n v e s t i g a t i o n s  Branch (C.I.B.) O f f i c e r  and D i -  

v i s i o n  Senior  Non-Commissioned O f f i c e r s  (N.C.O.) which had r e s u l t e d  i n  t h e  

a i r i n g  of complaints  about  e x t r a  d u t i e s  and iong overtime. The problem was 

t h a t  RCMP members were working a long  s i d e  o t h e r  p o l i c e  f o r c e s  which were re- 

c e i v i n g  overtime. The l o s s  o f - expe r i enced  meabers was a t t r i b u t e d  t o  working 

cond i t i ons  and c r i t i c i s m  of  t h e  emphasis placed on t h e  m i l i t a r y  c h a r a c t e r i s -  

t i cs  o f y  Force was 

i zed  a s  overtime -pay, 

m i t t e e  o r  a s s o c i a t i o n  

t e r s .  44 . 

a l s o  expressed.  The con ten t ious  i s s u e s  were summar- 

a  40 hour work week and the  l a c k  of a  grievance.  com- 

througb which members' could draw a t ten t io ln  t o  mat- 
a \, 

> La te r  i n  1966, t he  O f f i c e r  i n  Charge of "N" Div is ion  (Rockc l i f f e  Train- 

i ng  Centre i n  Ottawa) repor ted  in format ion  he rece ived  about  RCMP members i n  

"C" D iv i s ion  con tac t ing  t h e  r e c e n t l y  formed Quebec P r o v i n c i a l  P o l i c e  Force 

Associat ion.  The O f f i c e r ' s  i n  Charge opening remark i n d i c a t e s  he considered 

any a s s o c i a t i o n  t a l k  by members a s  d i s l o y a l t y  t o  t h e  Force,  

"As  much a s  i t  i s  n o t  without  g r ieved  f e e l i n g  t h a t  I 
must comment on a  s u b j e c t  a s  d i s t a s t e f u l  a s  t h e  ques- 
t i o n  of doub t fu l  l o y a l t y  t o  t h e  Force by some af  our  
C.I .B.  m e m b e r ~ . " ~ 5  

That s p e c i f i c  i s s u e  was l a t e r  t o  p o l a r i z e  members i n t o  two camps. 

Suggest ions  b y .  t h e  D i rec to r  of Personnel  i n  1967, t h a t  t h e  Force was 
! 

unprepared t o  d e a l  w i t h  a  t h r e a t  of s t r i k e  by members and should undertake ' 

+ 
some p r e p a r a t i o n s  were met w i t h  an  a t t i t u d e  of q l en i a l  concerning member d i s -  

s a t i s f a c t i o n  a s  the  fo l lowing  i l l u s t r a t e s ,  



x z -  
i 

"Af te r  reviewing t h e  m a t e r i a l  on t h i s  ma t t e r ,  i t  is  o 

my opin ion  t h a t  i t  would be a grave mistake t o  con- 
s i d e r  t r a i n i n g  any of our  members 'ih t r a d e  unionism a 

simply because one o r  two malcontents  i n  one Div is ion  
may have r a i s e d  a q u e s t i o n  concerning t h i s  type  of 
o rganiza t ion .  -46 

L 3 
53- 

The Commissioner took a less dogmatic s t a n c e  pb in t ing  o u t  ' t ha t  t h e  Pub l i c  

Se rv i ce  had j u s t  r ece ived  t h e  r i g h t  t o  c o l l e c t i v e  barga in ing  and a s  a r e s u l t  

t h e  occas iona l  rumblings could be expected.47 

Discontentment and t h e  i s s u e  of an a s s o c i a t i o n  f aded  away u n t i l  1970 
' 

iCI 0 

when t h e  Montreal Gaze t te  p r i n t e d  an a r t i c l e  **Mounties on*) t h e i r  h igh  

- horse.  " Overtime cont inued t o  be t h e  major gr ievance.  

though, t h e  tone of t h e  discontentment  had become somewhat m i l i t a n t ,  a s  t h e  . . 
.9 

fo l lowing  quote  from t h e  Gaze t te  a r t i c l e  i n d i c a t e s ,  ,.,, 

"The me* d o n ' t  want t o  be pa id  o f f  i n  g l o r y  f o r  t h e i r  
work any longer .  And i f  t h e  improvements we're look- . 
i n g  f o r  a r e n ' t  made soon, d o n ' t  be s u r p r i s e d  i f  , the 
whole t h i n g  blows up i n  t h e  government's face."48 

The i sgue  of discontentment  Gubsided aga in  u n t i l  1972 when Maclean's 

magazine dropped a bombshell on t h e  RCMP by publ ish%-Jack &mseyls "My 

Case Against  t h e  RCMP." The a r t i c l e  cha rac t e r i zed  t h e  Force a s  an  organiza- 

t i o n  w i t h  s t r i n g e n t  m i l i t a r y  r e g u l a t i o n s  "more a p p r o p r i a t e  t o  a pena l  colony ' - 

than a p o l i c e  force."  D i s c i p l i n e  and obedience were descr ibed  a s  f i r s t  p d ,  

foremost i n  t r a i n i n g ,  and when t h e  r e c r u i t  w a s  "condi t ioned i n t o  -less - ' 

obedience" he was pos ted  t o  a detachment where the e x e r c i s e  af discret ian 

and f l e x i b i l i t y  were of t h e  utmost importance. The Force ' s  o b j e c t i v e ,  I 

Rarnsey a s s e r t e d ,  was t o  i n c r e a s e  i t s  power by p o l i s h i n g  i ts image. I n  h i s  

view, i t  had forsaken  i t s  i d e a l  of main ta in ing  t h e  r i gh t . 49  . 



The r a n k  s t r u c t u r e ,  w a s  d e s c r i b e d  as a c a s t e  sys tem which was a major 

o b s t a c l e  t o  c o m u n i c a t i o n s  and teamwork, and consequen t ly ,  e f f e c t i v e  p o l i c -  

ing.  O f f i c e r s  were accused o f  be ing  preoccupied i t h  t h e  s t a t u s  quo and t h e  7 
power i t  c o n f e r r e d  on them and were i n c r e a s i n g l y  i s o l a t e d  a s  , t h e y  r o s e  

through t h e  system. The i n d i v i d u a l  member was a l s o  c a s t  a g a i n s t  t h e  system, 
1 

a s  having l i t t l e  i n p u t  o r  means o f  g r i e v i n g  i n j u s t i c e s .  Ramsey s a i d ,  

"Every member knows t h a t  i f  he  complains ,  h e ' l l  be 
l a b e l l e d  a trouble-maker.... Policemen i n  o t h e r  
f o r c e s  have t h e i r  a s s o c i a t i o n s .  Th6 Mounted - P o l i c e -  
man h a s  no one. He's alone."50 

* 
.The a r t i c l e  c r y s t a l l i z e d  t h e  d i scon ten tment  and t h e  l a c k  of  a n  adequa te  

g r i e v a n c e  procedure  i n  t h e  RCMP. 

I n  e a r l y  1974 a s e r i e s ' o f  newspaper a r t i c l e s  b e g a n ~ a p p e a r i n g  a c r o s s  t h e  

c o u n t r y  i n d i c a t i n g  t h a t  t h e  d i scon ten tment  

ing.51 The problems and t h e  s e n t i m e n t s  of  

l e t t e r  t o .  t h e  e d i t o r  o f  t h e  Ottawa J o u r n a l  

A.L., 

had deep r o o t s  and was spread-  

t h e  members were c a p t u r e d  i n  a 

by a member i d e n t i f i e d  on ly  as 

"I am of t h e  o p i n i o n  t h a t  t h e  v a s t  m a j o r i t y  of  t h e  
members do  n o t  r e a l l y  want a  union o r  a n  a s s o c i a -  
t i o n .  However, many have r e l u c t a n t l y  embraced t h e  
i d e a  a s  t h e  o n l y  hope and means of  b r i n g i n g  about  
meaningful  and s i g n i f i c a n t  change 
s t y l e  and a t t i t u d e  of  management RCMP. The 
men h a u ~ l o s t  conf idence  i n  manage 

C l . 9  

i t s  s i n c e r i t y  i n  promis ing refofm. 5. t 

Without e x c e p t i o n  t h e  rank  and f i l e  b e l i e v e  i n  t h e  
Fosce and i t s  r o l e  a n d Y p u r p o s e  a s  a n  o r g a n i z a t i o n .  
~ n $ & r t u n a t e l ~ ,  t h e i r  l o y a l t y  t o  t h e  Force  h a s ,  u n t i l  
r e c y n t l y ,  been i n t e r p r e t e d  by management a s  a  v o t e  o f  
conf idence  i n  themselves.  Nothing Could be f u r t h e r  
from t h e  t r u t h .  

The management 
a u t o c r a t i c  and 

sys tem of  t h e  Force  was, and s t i l l  i s ,  
m i l i t a r i s t i c  i n  t h e  p u r e s t  sense."52 



* .- . 
I n t e r n a l  t e n s i o n  m o k h e d  and cl imaxed i n  a  series of  meet ings  which a t -  

e 

t r a c t e d  i n  e x c e s s  of 3,000 members i n  Vancouver, Ottawa, Montreal  and 

Toronto. The mood of  t h e  s v a r i e d  from one of  w n c e r n  by 2,000 mem- 

b e r s  a t  t h e  Ottawa C i v i c  o n e - o f  c o n s i d e r a b l e  t e n s i o n  and m i l i t a n c e  

a t t e n d e d  by 600 members P o l i c e  Brotherhood ~ a 1 1 . 5 3  

On June 6 ,  1974  t h e  S o l i c i t o r  Genera l  r e a c t e d  t o  t h e  mass meet ings  and 

->'@ 
appo in ted  t h e  Commission of I n q u i r y  R e l a t i n g  t o  P u b l i c  Complaints ,  I n t e r n a l  

D i s c i p l i n e  and Grievance  Procedures  w i t h i n  t h e  R C M P . ~ ~  

The Commission, i n  i t s  r e p q r t ,  concluded t h a t  t h e  d i s c i p l i n a r y  sys tem 

was v i r t u a l l y  "unchal lenged and unchanged" s i n c e  t h e  f i r s t  20 y e a r s  of  t h e  

RCMP.   ow ever, t h e  impor tance  t h e  Force  p u t  on d i s c i p l i n e  seems t o  have 

been a c c e p t e d  by t h e  Commission a s  t h e y  s t a t e d  t h a t  t h e  e f f e c t i v e n e s s  of  t h e  

p o l i c e  was i n  p a r t  r e l a t e d  to '  how*they were viewed by t h e  p u b l i c .  I t  also_ 

no ted  t h e  l a c k  of  conf idence  i n  t h e  d i s c i p l i n a r y  sys tem and t h a t  t h i s  l a c k  

of conf idence  had r e s u l t e d  i n  "some d e t e r i o r a t i o n  of  morale."55 The e x t e n t  

of  c o n t r o l  d e r  t h e  i n d i v i d u a l  was a l s o  recogn ized ,  

"The i n s e p a r a b i l i t y  of t h e  requ i rements  o f  p o l i c i n g  
and t h e  s t a n d a r d s  of  conduct  i s  b e t t e r  unders tood  
when one r e a l i z e s  t h a t  a  member i s  under  t h e  superv i -  
s i o n  of a  s u p e r v i s o r  whose i n t e r e s t s  ext'end beyond 

' a s s e s s m e n t s  of h i s  t e c h n i c a l  competence t o  i n c l u d e  
h i s  a t t i t u d e ,  d r e s s , ,  deportment and l d y a l t y  t o  t h e  
Force. 11 5 6  

But more s i g n i f i c a n t l y , ~ t h e  Commission r e ~ o g n i z e d  t h a t  t h e  d i s c i p l i n e  system 

may have become a b u s i v e ,  

"The a t t e n t i o n  of t h e  Commission was c l l e $ t o  a d i s -  
t q r b i n g  number of  i n s t a n c e s  i n  t h e  e n t  h i s t o r y  of 
t h e  Force  where t h e  f u l l  weight  o  # a  h i g h l y  formal-  
i z e d  sys tem of  i n v e s t i g a t i o n  was invoked i n  response  
t o  seemingly minor,  and sometimes 5 5 t t y ,  b reaches  of 
s t a n d i n g  o r d e r s  and r e g u l a t i o n s . . . "  



The Commission's major  recommendation 

F e d e r a l  P o l i c e  Ombudsman who would p l a y  a  

c a l l e d  f o r  t h e  e s t a b l i s h m e n t  o f  a  

r o l e , i n  p u b l i c  c o m p l a i n t s  a g a i n s t  

t h e  F o r c e  and a c t  a s  a  r ev iew o f  l a s t  r e s o r t  f o r  members o f  t h e  Force.  A 

t o t a l  of 76 recommendations were made i n  r e s p e c t  t o  d i s c i p l i n e  and g r i e v a n c e  

p rocedures  by t h e  Commissionc 

- e 

Mass d i s s a t i s f a c t i o n  emerged a s  a  new phenomena w i t h i n  t h e  RCMP, one 

t h a t  cou ld  n o t  be  c o n t r o l l e d  th rough  t h e  normal d i s c i p l i n a r y  p rocess .  For  
4 

t h e  f i r s t  t i m e 0 t h e  Force  was f a c e d  w i t h  d i s s a t i s f a c t i o n  t h a t  c o u l d n ' t  b e  a t -  

t r i b u t e d  o r  l a b e l l e d  a s  "one o r  two malcon ten t s  i n  one Div i s ion . "  I n i t i a l l y  
* 

t h e  d i s s a t i s f a c t i o n  focused  on o v e r t i m e  b u t  l a t e r  ?t s h i f t e d  t o  management 

s t y l e .  
d 

L 
D i s s a t i s f a c t i o n  w i t h i n  t h e  Force  became a  p u b l i c ' i s s u e  and f i n a l l y  t h e  

Government responded w i t h  t h e  Marin Commission on g r i e v a n c e s  and d i s c i -  

p l i n e .  Somewhere i n  t h e  d e b a t e ,  t h e  q u e s t i o n  o f  management s t y l e  g o t  l o s t  

a s  t h e  Commission's f i n d i n g s  made o n l y  vague r e f e r e n c e s  t o  e x c e s s i v e  d i s c i -  

p l i n e .  J a c k  Ramsey's a r t i c l e  was c l e a r l y  t h e  c a t a l y s t  t h a t  inf lamed t h e  

I i s s u e  a s  w e l l  a s  p r o v i d i n g  a n  i n s i g h t  i n t o  t h e  management of  t h e  F6rce  from 

t h e  membership 's  p e r s p e c t i v e .  

CONCLUSION 

G e n e r a l l y ,  t h e  RCMP was c o n f r o n t e d  w i t h  p r e s s u r e s  o r  demands from two 

pr imary  s o u r c e s :  i t s  immediate and i n t e r n a l  envi ronments ,  which i t  had t o  

i n t e r a c t  w i t h  d u r i n g  t h e  l a t e  1960s and 1970s. p r e s s u r e  d i d  e x i s t  i n  t h e  

l a r g e r  environment b u t  much o f  i t  was i n  t h e  form of media comment and some 

academic a n a l y s i s  which had l i t t l e  d i r e c t  impact  on t h e  Force.  



' Pressure in the immediate environment was in the form of new rather 
-b-'+ 

broadly defined goals aimed at all government departments which were being 
, 

translated or implemented through the Central Agencies in respect to manage- 

ment and accountability in public service. These new goals emerged from a 
0 

number of sources: the Glassco and Lambert Royal Commissions, the Auditor' 

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 con- 

4 
trol through.the introduction of a variety of evolving control systems and a 

departmental chief f inancia1 officer . 58 
The amount of change and the introduction of new financial control 

-i . systems, some of which has been relatively ineffective and time consuming, 

resulted in fragmentation in the management and control processes in the 

Central Agencies and -confusion in the departments. Faced with what H-L- 

Jkframboise described as "inconsistent and contradictory demands" two reac- 

a 

tions from the departments were possible, "the...immobilization of man- 

agers...." and "an outright hostility to change ...." 59 This'view is also 

supported by a number of other  researcher^.^^ 

The period was characterized by 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 ~overnment . 
The Auditor General's role was expanded to include audits of economy, effi- 

ciency and effectiveness, termed comprehensive audits. The Office of the - 



Compt ro l l e r  Genera l  was c r e a t e d  i n  1978 and- he immedia te ly  launched a  su rvey  

of manag&e9t and f i n a n c i a l  p r a c t i c e s  c a l l e d  IMPAC. 
7' - 

The sedbnd#majo$;Gource of p r e s s u r e  on t h e  Force  came from t h e  i n t e r n a l  
r; ., "5 ' 

hP 

environment  which g ra%ual ly  became i n c r e a s i n g l y  m i l i t a n t .  I t  a t t r a c t e d  t h e  

a t t e n t i o n  o f  t h e  media and r e s u l t e d  i n  t h e  Marin Commission i n t o  d i s c i p l i n e  

and g r i e v a n c e  p rocedures .  The f o c u s  o f  t h e s e  p r e s s u r e s  was on t h e  s o c i a l  - 
# 

s t r u c t u r e .  ' Management s t y l e ,  r i g i d  d i s c i p l i n e  and t h e  l a c k  of  autonomous 

g r i e v a n c e  p rocedures  were t h e  mdin c r i t i c i s m s .  S e n i o r  management was i n  t h e  

p o s i t i o n  of  having,  t o  some e x t e n t ,  i t s  l e g i t i m a c y  and c r e d i b i l i t y  chal -  
' / 

lenged.  -1 

One of t h e  major ommissions o f  t h e  Marin Commission was i t s  f a i l u r e  t o  

a d d r e s s  t h e  management s t r u c t u r e  and p r o c e s s e s  o f  t h e  Force.  T h e i r  s t a t e -  

ment t h a t  " t h e r e  was some d e t e r i o r a t i o n  i n  morale" would appear  t o  be :some- 

t h i n g  of a n  unders t a t ement .  The McDonald Commission was a l s o  o n l y - m i l d l y  

c r i t i c a l  of  t h e  management s y s  tern, however, t h e  i n f e r e n c e  drawn from t h e i r  

recommendation f o r  a  s e p a r a t e  S e c u r i t y  S e r v i c e  s u g g e s t s  t h e  Commission f e l t  

t h e  Force  was i n c a p a b l e  of t h e  n e c e s s a r y  changes. 

French and BEliveau i n  t h e i r  a n a l y s i s  of  t h e  RCMP's s e c u r i t y  r o l e  were 

more s p e c i f i c  i n  t h e i r  c r & t i c i s m  d e s c r i b i n g  management a s  l a c k i n g  i n  soph i s -  

t i c a t i o n  and be ing  h o s t i l e  t o  i n n o v a t i o n .  They a t t r i b u t e d  t h e  i n t e r n a l  d i s -  

s a t i s f a c t i o n ' t o  c o n f l i c t  between rank  l e v e l s  and t h u s  a  f a r  more s e r i o u s  and 

d i f f i c u l t  problem t h a n  p e r s o n n e l  c o n f l i c t .  

I t  was e v i d e n t  t h a t  t h e  Force  was a b l e  t o  e x e r c i s e  c o n s i d e r a b l e  p o l i t i -  

c a l  autonomy a s  t h e  d i s p u t e  between t h e  newly formed S o l i c i t o r  G e n e r a l ' s  De- 

par tment  and t h e  Force  demons t ra te s .  It u l t i m a t e l y  l e d  t o  c h a r g e s  i n  t h e  
h 

media t h a t  t h e  Force was o u t  of  c o n t r o l .  The c r u c i a l  q u e s t i o n  t h a t  was 
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CHAPTER V 

ENVIRONMENTAL PRESSURE AND QRGANIZATIONAL CHANGE IN THE RCMP 

. - 

Introduction 

Chapter 111 developed. a model of the RCMP as an institution with an 

intensive core formation process of indoctrination and tradition building; 

aimed at eliciting from its members, a strong se'iz'se of loyalty and identifi- 

cation with the Force and a concern for maintaining its public image. Thes- 

objectives became goals of the Force, in addition to those formulated in the 

larger or immediate envirdriment. The tradition building included the 

Force's "vision of order" which became part of its rationalized or insitu- 

tional le'gitimaqy. The extent of the success of this institutional legiti- 

macy is demonstrated by the popularity and national image of the Force to- 

day. Once legitimized this, tradition has aided the Force in its survival 

and growth 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 defined doctrine of accountability to the law." This 

was most evident.during the early 1970s, when the Force attempted to poli,sh 

its image and fend off increased buqeaucratic 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 through a central- 

ized command structure. This strategic apex also functioned as the only 

5 li-aison or sensing mechanism. Close .supervision through the rank:structure 
-. 

could be said to be the only formalized control system until the organiza- 

tion of the Inspection Team in 1954. I 



Operationally, specialization emerged as the Force matured and was be- 

coming a formal part of the structure by the 1950s. However, a technostruc- 

ture had not yet emerged in the administrative areas, nor were procedures 

highly formalized, although the organization was regulation oriented as 

early as the 1880s. Some delegation of authority had occurred following the. 

Cameron Report in 1954, but generally the Force remained highly central- 

ized. In 1960, Planning Branch was formed and could be said to be the be- 

ginning of a technostructure, !ut it did not undertake any real strategic 

planning until taking over.PPBS in 1968. 

The main departure from Mintzberg's simple structure was the organiza- 

tion of divisions whiclf expanded from a regional structure to a national 

structure in 1920, and the indoctrination of personnel. 

Since 1960 an important indicator of organizational change in the RCMP 

has been the change in establishment. In 1968, the strength of the Force 

stood at 10,397, which represented an increase of 384 over the 1960 figure 

of 7,558. By 1980 the strength of the Force stood at 16,148 which repre- 

sented a further increase of 55%. So that in the space of 20 years, a 114% 

increase in strength had 0ccurred.l 

The divisional or geographic organization of the Force has not changed 

significantly since 1960; however, the HQs or administrative organizational 

structure has changed significantly with successive reviews and subsequent 

re-organizations. The trend generally, has been to organize or create new 

branches, around related or emerging functions which this c@apter demon- 
-, 

strates is directly related to environmental pressures. Comparing the or- 

ganizational structure in 1960, Figure 8, and the structure in 1967, Figure 
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9 ,  and t h e  s t r u c t u r e  i n  1980, Figul;le 10, t h e  g r e a t e s t  p e r i o d  of change h a s  

o c c u r r e d  d u r i n g  t h e  l a t t e r  pe r iod .  , 

The D i r e c t o r a t e s  were p r i m a r i l y  i n  p l a c e  i n  1960, b u t  t h e  reorgan iza -  - r 

t i o n  and c r e a t i o n  o f  new branches  w i t h i n  t h e  D i r e c t o r a t e s  h a s  been e x t e n s i v e  

s i n c e  1968. 'A '  (Administration)'~irectorate, f o r  example, i n  1967 con- 

s i s t e d  o f  t h r e e  Branches w h i l e  i n  1980 i t  c o n s i s t e d  o f  e l e v e n  Branches,  Fig- 

u r e  11. Looking a t  t h e  Commissioner's S e c r e t a r i a t ,  F i g u r e  10, two complete- 

l y  new branches  were formed: t h e  I n t e r n a l  Connnunications O f f i c e r  (I.C.O.) 
d 

and P u b l i c  R e l a t i o n s  Branch, w h i l e  Planning Branch and t h e  inspection Team 

have undergone major r o l e  changes t o  become P lann ing  and E v a l u a t i o n  Branch, 

and Audi t  Branch. Consequently,  i n  t h e  a d m i n i s t r a t i v e  and p o l i c y  a r e a s  of 

t h e  Force ,  s i g n i f i c a n t  changes have occurred.  

I n  s p i t e  of t h e  o r g a n i z a t i o n a l  change.s t h a t  have t aken*  p l a c e  d u r i n g  

t h e  l a t t e r  1960s and t h e  19709, t h e  s o c i a l  s t r u c t u r e  of  t h e  Force  remains .  

r e l a t i v e l y  i n t a c t .  T r a i n i n g  s t i l l  emphasizes and a t t e m p t s  t o  deve lop  a  

s t r o n g  s e n s e  of i d e n t i f i c a t i o n  w i t h  t h e  Force as t h e  f o l l o w i n g  s t a t e m e n t  by 

a  t r a i n i n g  o f f i c e r  s u g g e s t s ,  

"What we a r e  t r y i n g  t o  a c h i e v e  h e r e  i s  beyond mere 
t r a i n i n g .  I t ' s  a l i f e s t y l e .  There a r e  many in tang-  

'c 

i b l e s  t h a t  go  i n t o  deve lop ing  a t t i t u d e s ,  b u t  we f i n d  
t h e  r e s u l t s  a r e  t a n g i b l e .  We c r e a t e  bonds a s  t h e  
t r o o p  e a t s  t o g e t h e r ,  s l e e p s  t o g e t h e r  and t r a i n s - t o -  
g e t h e r .  There i s  a  r e c o g n i t i o n  t h a t  you d o n ' t  l e t  
t h e  team down. I t ' s  a n  exper ience  which lasts  a 
l i f e t i m e .  The edge w e  have on o t h e r  p o l i c e  f o r c e s  i s  
t h a t  w e  move them o u t  of  t h e i r  homes and t h e y  l i v e  i n  
b a r r a c k s  h e r e  f o r  s i x  months. C i t y  p o l i c e  f o r c e s  
h i r e  men from w i t h i n  t h e  community. Ou-r men a r e  con- 
t i n u a l l y  a d a p t i n g  t o  new communities. Coming away 
from home i s  a  c o n d i t i o n  t h a t  p r e p a r e s  them f o r  t h e i r  
t r a n s i e n t  l i v e s .  Loya l ty  o r  e t h o s  i s  a n  a t t achment  
t o  t h e  Force ,  r a t h e r  t h a n  t o  a  p h y s i c a l  place."2 



Cons iderab le  impor tance  a l s o  c o n t i n u e s  t o  be+t tached t o  p r o t o c o l  and 
L 

t h e  unique r o l e . o f  O f f i c e r s  $n t h e  Force,  

"The 'book' reminds u s  t h a t  J u n i o r o  O f f i c e r s  . shou ld  
s t a n d  when t h e  S e n i o r  O f f i c e r  e n  rs t h e  Mess. T h i s  L k i n d  of  t h i n g  needs  t o  be emphasiz y  having i t s  v ,. - 

purpose e x p l a i n e d  and i n  making a  c a s e  f o r  t h e  d e s i r -  
a b u i t y  of  c o n t i n u i n g  th i spprac t i ce . . . .The  fo rego ing ;  
a n d  %indeed much more, g a i n s  added impor tance  a t  t h i s .  
t i m e  *because  of  t h e  more l i b e r a l  ( s l a c k  i s  perhaps  
more a p p r o p r i a t e )  a t t i t u d e s  emerging from t h e  NCOs 
Messes.. . . I become a  b i t  weary of  t h e  s l i c k  c l i c h 6  - - 
terms s o  c u r r e n t  i n  d e s c r i b i n g  management p r i n -  
c i p l e s .  MASLOVE, HERZBERG, KUNTZ, O'DONNELL, e t  a 

a l . .  . . The t r a d i t i o n a l  r o l e  of  t h e  O f f i c e r  r e q u i r e s  
t h e s e  p r i n c p l e s  w h i l e  i n c o r p o r a t i n g  t h e  f i r s t  impera- 
t i v e  which i s  and always w i l l  be l e a d e r s h i p . . . . . I B c a n  i 

a c c e p t  t h e  i d e a  o f  a  s u p e r i o r  O f f i c e r  c a l l i n g  me by 
my f i r s t  name, . in  f a c t ,  I a p p r e c i a t e  i t  However, I 

,,> 
do n o t  approve of  t h e  two-way exchange. -- 

- 

B 

Mann and Lee i n  The RCMP VS The People ,  c r i t i c i z e  r e c r u i t  t r a i n i n g  be- 

cause  t h e  i n t e n s i v e  i n d o c t r i n a t i o n  creates what they  c a l l  a  " r e a l i t y  gap" 

between t h e  i d e a l  developed i n  t r a i n i n g  and t h e  reali t ies o f  p o l i c e  work. 

They contend i t  " l e a d s  t o  a c y n i c a l  d i s t r u s t  of  h i g h e r  o f f i c e r s "  o r  "over 

conformi ty  i n  upholding t h e  RCMP image."4 The d i s s a t i s f a c t i o n  among members ', 

t h a t  developed i n  1974 l e n d s  s t r o n g  credence  t o  t h e i r  p o i n t  of view. 

Leadership  a s  a  concept  has  a  s p e c i a l  s i g n i f i c a n c e  i n  t h e  Force d i s -  

t i n c t  from t h e  cpncept  of  management, a s  t h e  above quo te  s t a t e s ,  " t h e  f i r s t  

i m p e r a t i v e  i s  and a lways  w i l l  be l e a d e r s h i p . "  The Force ' s  view o f  l e a d e r -  

s h i p ,  more o f t e n  than  n o t ,  i s  a s s o c i a t e d  w i t h  d i s c i p l i n e  and c o n t r o l ,  which 

t h e  above quo te  a l s o  i n f e r s  i s  l a c k i n g .  
-\ 

The Macdonald Commission r e j e c t e d  t h e  n o t i o n  of l e a d e r s h i p  based on 

g i v i n g  o r d e r s  a s  a p p r o p r i a t e  t o  any o r g a n i z a t i o n ,  



"advocates of this approach to leadership ignore an 
increasingly important aspect of modern organiza- 
tions: they are complex and their parts are highly .* 2 , 3 

' 1 .  & . 
interdependent...a leadership style based on giving :. 
orders must give way to a team approach where the 

- 1  
emphasis is on shared decision-making, and where con- 
7trol by superiors is largely replaced by self-control 
and- self -direction, based on a common understanding 
of shared goals. 

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

found it becoming increasingly turbulent and less supportive. The larger 
-, 

. *  

environment, in the context of this research, was larglely a reflection of 
@ 

internal pressures demanding changes in the social structure of the Force. . I  

Theoretically, these pressures should Gave been picked up by the Force's 

sensing or li~son"mechanisms. The immediate environment responded with the 

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

was limited. Senior management's 

this chapter. 
- 
Pressures from the immediate 

rC er 

attitudes and'responses 

environment were in the 

are developed in 

form of increased 

financial control and accountability aimed at all Government departments. 

New ,goals which directly affected the Force emerged from the Central 
. 

Agencies. As a result, the need for increased planning, auditing, improved 

financial control systems and new organizational structures to accommodate 

these new functions emerged. These pressures represented highly f~ormalized 

bureaucractic and political obligations which the Force could not legally or * 

legitimately ignore. 

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 



French and BGlieveau s u g g e s t ,  and a  low l e v e l  of conf idence  

How t h e  Force  handled t h e s e  demands can  o n l y  be d e s c r i b e d  as 

of co-op ta t ion ,  a l t h o u g h  t h e  i n i t  f a1 response  had been one of  

a -c lass ic f  case 

d e n i a l .  
' I  

Impor tqnt  t o  t h e  o r g a n i z a t i o n  of  t h i s  c h a p t e r  i s  t h e  f o c u s  of eriviron- 

menta l  p r e s s u r e s  o r  demands ' for  change, t h a t . i s ,  whether t h e y  focused on t h e  - 

t a s k  s t r u c t u r e  o r  t h e  s o c i a l  s t ' ruc tu re .  ~ e ~ e r ' ? ~ ~ e n v i r o n r n e n t - g o a l - s t r u c t u ' r e  - 

r e l a t i o n s h i p  i s  e v i d e n t  a s  t h e  s t r u c t u r e  responded t o  p r e s s u r e s  from t h e  i'm- 

med ia te  environment. Also a p p a r e n t ,  i s  t h e  v a l i d i t y  of  h i s  h y p o t h e s i s ,  i n  - ;I: 

t h e  form of a  paradox t h a t  "c losed  o r g a n i z a t i ~ ~ $ "  a r e  i n  f a c t  more open t o  
= > -. - - 

change than  "open o r g a n i z a t i o n s ; "  a l o n g  w i t h  ~ 1 s  c o n t e n t i o n  t h a t  t h e  d i s -  
;;;i 

t i n c t i o n  i s  r e a l l y  a q u e s t i o n  of  t h e  e x i s t e n c e  o r  l a c k  of  e f f e c t i v e  s e n s i n g  

o r  media t ing  mechanisms. 

The e x t e n t  of t h e  i n s t i t ; t i o n a l i z a t i o n  of t h e  RCMP i s  a l s o  e v i d e n t  i n  

t h i s  c h a p t e r  and i s  developed i n  t h e  c o n t e x t  of i t s  r o l e  i n  t h e  organiza-  

t i o n a l  change brocess .  But what i s  mqst e v i d e n t  and c r u c i a l  i s  t h a t  t h e r e  

was i n i t i a l l y  a  l a c k  of commitment from s e n i o r  management on major i s s u e s ,  

u n t i l  t h e y  reached a  s i t u a t i o n  approaching a n  " o r g a n i z a t i o n a l  c r i s e s "  f  orc-  

i n g  t h e  management t o  t a k e  immediate act$on. 

The f i r s t  s e c t i o n  o f  t h e  > h a p t e r  d e a l s  w i t h  environmenta l  p&ssures  

t h a t  f o c u s  on t h e  t a s k  s t r u c t u r e  o f  t h e  RCMP and i s  organ ized  around t h e  two 

major s t u d i e s  t h a t  occur red :  t h e  P.S. Ross Study i n  1968 and t h e  Organiza- 

t i o n  ~ e v i e w  w h i c h ,  began i n  1977. These s t u d i e s  were a d i r e c t  r e s u l t  of 

p r e s s u r e s  from t h e  immediate environment and o u t  of them flowed s p e c i f i c  or- 

g a n i z a t i o n a l  changes which are examined a s  c a s e  s t u d i e s  . o f  p a r t i c u l a r  

branches.  



Plann? and Audit were aff ected by both studies while the formaliza- 

tion process examinedcin the Staffing and Personnel Branch case came direct- - - 
0 

ly out of the Ross Study. Formation of the Office of the Chief Financial 

/ Officer (c.F.O.) in 1979 came oat of the ~rganizatiod Review, .although the 

nal recommendation went as far back as the Glassco Commission. 

The introduction of classification is examined last as it is unrelated 
* 

to either study. Other changes such as the restructuring of the Senior Ex- 

ecutive Committee (S.E.C.) are included in the examination of Planning 

Branch because of the relationship between the two structures initially. 

The second section.of the chapter: the social structure, focuses on in- 

ternal dissatisfaction as the main environmental issue. The direct result 

of these pressures were the formation'of the Divisional Staff Relations Rep- 

!% ;. 
resentativh (BSRR) system and the appointment of the Internal Communications 

I C _ _  -"p - 
Officer. E$ternally, 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 1974 and demon- 
- - . . 
strated the impact of the Force's ideology on how~the issue was percyived. 

The Task Structure 
n 

Environmental Factors 

Environmental 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, originate) out of the Glassco Com- 

mission and were translated through the immediate environment during the 

above period. These environmental issues related to management practices 



and a c c o u n t a b i l i t y ,  

s e c t i o n  " I n  P u r s u i t  

Glassco  Commission 

L 

and t h e y  were examined g e n e r a l l y  i n  C h a p t e r ,  I V ,  i n  t h e  

o f  Accountab i l i ty . "  The s p e c i f i c  r e c o m m e n d a t i ~ n s  of  t h e  

t h a t  a r e  impor tan t  h e r e ,  r e l a t e d  t o  t h e  development of 
* 

I l o n g  range  p lann ing ,  i n t e r n a l  a u d i t i n g  and t h e  a c c o u n t a b i l i t y  o f  department-  

a l  f i n a n c e  t o  t h e  d e p a r t m e n t a l  head. These of c o u r s e  were i n  a d d i t i o n  t o  

t h e  main t h r u s t  o f  t h e  r e p o r t  " l e t  t h e  managers: manage." 

I n  1 9 6 g  Treasury  Board i s s u e d  i t s  F i n a n c i a l  Management Guide which 

e s s e n t i a l l y  in t roduced  PPBS i n t o  t h e  P u b l i c  S e r v i c e .  T h i s  cam; o u t  of  t h e  

recommendation from t h e  Commission i n  r e s p e c t  t o  p lann ing  t h a t ,  

" A l l  depar tments*  and a g e n c i e s  be  r e q u i r e d  t o  p r e p a r e  
and submit. . . long term p l a n s  of  e x p e n d i t u r e  r e q u i r e -  

ments by d' rogrammes.. . f o r  a  p e r i o d  of  f i v e  y e a r s  
ahead..  , . 

I n  response  t o  t h e  Treasury  Board's  i n i t i a t i v e  t h e  Force f e l t  t h a t  some 

a c t i o n  was r e q u i r e d  i f  PPBS was t o  be in t roduced  i n t o  t h e  Force ,  The Com- 

m i s s i o n e r  wro te  t o  t h e  S o l i c i t o r  Genera l  on ~ u ~ u s " s t ,  1966, s u g g e s t i n g  a  

management c o n s u l t i n g  s u r v e y ,  

"I am convinced t h a t  a  management c o n s u l t i n g  su rvey  
of t h e  "HQ" of  t h e  Force ,  i t s  o r g a n i z a t i o n  and s t r u c -  
t u r e  should  now be c a r r i e d  o u t  and t h a t  a  su rvey  w i l l  
do much t o  make f o r  a  more e f f i c i e n t  o p e r a t i o n . " 7  

A s e n i o r  C i v i l i a n  Member who was i n  charge  of E s t i m a t e s  and F i n a n c i a l  

Branch a t  t h e  time s a i d  d u r i n g  a n  i n t e r v i e w ,  

"It i s  s a f e  t o  s a y  PPBS was t h e  c a t a l y s t  f o r  t h e  
Study (P,S, Ross) .  There was a  r e c o g n i t i o n  t h a t  i n  
o r d e r  t o  implement PPBS t h e r e  was a  need t o  have t h e  
a c t i v i t y  s t r u c t u r e  and p r i o r i t i e s  e s t a b l i s h e d  by a 
s e n i o r  e x e c u t i v e  committee. A t  t h e  t i m e ,  t h e r e  was 
no e x e c u t i v e  committee. "7 

The P.S. Ross Study,  however, d i d  n o t  g e t  o f f  t h e  ground u n t i l  February 1968 

because of a  j u r i s d i c t i o n a l  d i s p u t e  between t h e  Force and t h e  S o l i c i t o r  Gen- 



e r a l l s  Department. 

To a  l a r g e  e x t e n t  t h e  Ross Study,  when i t  d i d  t a k e  p l a c e ,  e s t a b l i s h e d  

t h e  c o n c e p t u a l  framework f o r  many of t h e  o r g a n i z a t i o n a l  'changes t h a t  f o l -  

lowed betweeq 1968 and 1980,  much a s  t h e  Glassco  Commission had done f o r  

government g e n e r a l l y .  

The RCMP was a c t u a l l y  one o f  t h e  f i r s t  depar tmen t s  t o  i n t r o d u c e  PPBSc 
Et 

and became a  model f o r  o t h e r  depar tm ! n t s . 9  I n  1966, E s t i m a t e s  and F i n a n c i a l  

Branch o f  'S1  D i r e c t o r a t e  began deve lop ing  a n  " a c t i v i t y  s t r u c t u r e "  f o r  t h e  

1 9 6 6 / u  Es t ima tes .  A program based on n i n e  a c t i v i t i e s  w a s  i n i t i a l l y  r e j e c t -  
/ 

ed by Treasury  Board, however, a  second a c t i v i t y  s t r u c t u r e  o f  e l e v e n , a c t i v i -  

ties was l a t e r  approved.10 

While E s t i m a t e s  and F i n a n c i a l  Branch had been s u c c e s s f u l  i n  deve lop ing  

an a c t i v i t y  s t r u c t u r e  i n  1966, t h e  A d j u t a n t ' s  Branch had s e r i o u s  d i f  f i c u l -  

t i e s  w i t h  t h e  management a s p e c t  o,f PPBS from l a t e b 9 6 6  i n t o  1968. The d i f -  

f i c u l t i e s  were s e t  'out i n  a  .memorandum from t h e  D i r e c t o r  o f  Pe r sonne l  t o  

t h e  Deputy Commissioner (Admin) September 18, 1967, 

" t h e  Government h a s  p u b l i c l y  a c c e p t e d  t h e  Glassco 
Commission c o n c e p t s  of Government management. T h i s  
r e p r e s e n t s  a d r a m a t i c  change i n  a  Department s u c h  a s  
o u r s  where w e  have gone a l o n g  f o r  y e a r s  on t h e  b a s i s  
t h a t  t h e  o p e r a t i o n a l  s i d e , w a s  t h e  r e a l l y  i m p o r t a n t  
a s p e c t  and t h a t  t h e  a d m i n i s t r a t i v e  s i d e ,  w h i l e  se rv -  
i n g  some u s e f u l  purposes ,  w a s  r e a l l y  an  unnecessa ry  
appendage t h a t  w e  have had t o  pu t  up w i t h .  What w e  
must now r e a l i z e  i s  t h a t  Glassco  changed a l l  of  t h i s .  

I n  keep ing  w i t h  t h e  Glassco  concept  o f  p l a c i n g  more 
and more management i n  t h e  hands of Departments,  t h e  
t r a d i t i o n a l  Treasury  Board Es tab l i shment  Reviews a r e  
be ing dropped provided t h e  Departments can s a t i s f y  
Treasury  Board a s  t o  t h e  competence o f  t h e i r  own in-  
t e r n a l  Es tab l i shment  Reviews. I n  t h i s  r e s p e c t  w e  
have f a i l e d  badly .  We do n o t  have a n  adequa te  in -  



t e r n a l  Es tab l i shment  Review...we have n e i t h e r  t h e  re-  
s o u r c e s  nor  t h e  c a p a b i l i t y . . . t o  hand le  i t .  

To be a c c e p t a b l e  t o  Treasury  Board, t h e  i n t e r n a l  
e s t a b l i s h m e n t  review must be a  c o n t i n u i n g  year-  
round. . .s tudy i n  d e p t h ,  moni to r ing ,  and c o n t r o l  of  
manpower r e s o u r c e s  a s  t h e y  a r e  used t o  c a r r y  o u t  t h e  
Force ' s  approved.  o b j e c t i v e s .  T h i s  i s  a  major under- 
t a k i n g  which has  never  been a t t empted  i n  t h e  Force  i n  
t h e  p a s t .  

My concern  a t  t h e  moment i s  t h a t  i f  w e  do n o t  t a k e  
t h e  i n i t i a t i v e  now t o  se t  up adequate  machinery t o  
handle  t h i s  impor tan t  phase of our  management con- 
t r o l ,  i t  may be i n f e r r e d  t h a t  w e  a r e  n & t  a c c e p t i n g  
t h i s  r e s p o n s i b i l i t y  s e r i o u s l y  and i n  good f a i t h .  

Treasury  Board sugges ted  l a s t  y e a r  t h a t  w e  should  
have an  O f f i c e r  i n  charge  of Es tab l i shment  and Clas- 
s i f i c a t i o n . . . .  I cannot  h e l p  bu t  wonder what t h e i r  
r e a c t i o n  w i l l  be when they  l e a r n  t h a t  t h e  p o s i t i o n  
was de1,eqed. " 11 

In  1966, ES t a b l i s h m e n t  and C l a s s i f i c a t i o n  S e c t i o n  of t h e  A d j u t a n t ' s  . 

.i" Branch cons ide red  PPBS a s  "one tremendous insurmountable  t s k , "  f o r  which 

they  had n e i t h e r  t h e  manpower n o r  t h e  e x p e r t i s e .  The abov q u o t e  was a  Sum- 

mation of  t h e  DOP's f r u s t r a t i o n  and concern  which had been b u i l d i n g  o v e r  t h e  

p a s t  y e a r  i n  r e s p e c t  t o  h i s  e f f o r t s  t o  upgrade Es tab l i shment  and C l a s s i f i c a -  

t i o n  S e c t i o n  t o  Branch s t a t u s  w i t h  a n  O f f i c e r  i n  Charge and t o  i n t r o d d c e  

PPBS. 12 Four months , l a t e r ,  t h e  Deputy Commissioner (Admin) reques ted  t h e  

Bureau o f  ha nagement C o n s u l t a n t s  S e r v i c e s  t o  conduct  a  s t u d y  o f  t h e  Force ' s  

p lann ing  needs.  13 

The n e x t  major examinat ion of t h e  Force ' s  o r g a n i z a t i o n 1  s t r u c t u r e ,  t h e  

f 
Organ iza t ion  Review, began i n  1977 and l a s t e d  u n t i l  t h e  l a t t e r  p a r t  of  

1978. It was broken i n t o  t h r e e  phases .  Unlike p rev ious  s t u d i e s  o f  reviews,  

i t  was conducted by t h e  Force and n o t  by o u t s i d e  c o n s u l t a n t s .  



The study came about as a resultvof a statement by the president of the 

Treasury Board in September 1975 regarding the regionalization of Federal 

Government services. Following the statement, the Force suggested a pilot 

project in the Maritimes; but in spite of its own initiative, Treasury Board 
a 

rejected the suggestion.14 The Force, however, decided to examine regional- 
4 

ization- along with the overall organization structure of the Force with a 

view to some reorganization. The Commissioner subsequently wrote to the Di- 

visions requesting views on regionalization and the identification of organ- 
* 

izational problems for future study.15 

The P.S. Ross Study and the Organizaion &. Review 

The Ross Study had initially been proposed 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 o'f reference be- . 

tween the RCMP, and the Solicitor General who was insisting that an examina- 

tion of the departmental relationship between the RCMP and the Solicitor 

General's Department should be included, 

"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."l6 a 

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 



communica t i o n  between h imse l f  and 
1 

t h e  Commissioner would s t i l l  t a k e  p l a c e  on 

i m p o r t a n t  m a t t e r s  a t  t h e i r  weekly meet ings .  H e  c o n t i n u e d  t h a t  he  would l i k e  

t o  s e e  t h e  su rvey  move ahead a s  q u i c k l y  a s  p o s s i b l e  and i n d i c a t e d  t h e  

F o r c e ' s  t i m e t a b l e  of  l a t e  1967 o r  1968 was i r1ade~ua te .17  T r e a s u r y  Board al-  

s o  i n d i c a t e d  t o  t h e  Deputy S o l i c i t o r  Genera l  t h a t  i t  was i n  f a v o u r  o f  having 
a 

t h e  r e v i e w  g o  ahead f o c u s i n g  on t h e  r e l a t i o n s h i p .  18 

The Force  r e a c t e d  by hav ing  i t s  Lega l  Branch examine t h e  q u e s t i o n  of 

l e g a l  a c c o u n t a b i l i t y  t o  t h e  Deputy M i n i s t e r ,  Legal  Branch 's  o p i n i o n  was 

t h a t  t h e  Commissioner o f  t h e  RCMP h e l d  s p e c i f i c  powers g i v e n  t o  him by Par- 

l i a m e n t  under  t h e  Royal Canadian Mounted p o l i c e  A c t  which n e i t h e r  t h e  Min- 

i s t e r  n o r  t h e  Deputy M i n i s t e r  cou ld  e x e r c i s e .  However, t h e  Commissioner was 

r e s p o n s i b l e  t o  t h e  M i n i s t e r .  The Deputy M i n i s t e r ,  w h i l e  having the same 
r[ 

power t o  d i r e c t  a s  t h e  M i n i s t e r ,  was a l s o  r e s p o n s i b l e  t o  t h e  ~ i n i s t e r . 1 9  
a+ - 

The su rvey  was under taken  by P.S. Ross Management C o n s u l t a n t s  and began 

i n  February  1968, w i t h  f i n a l  c o n s u l t a t i o n  w i t h  S e n i o r  Management t a k i n g  

p l a c e  i n  l a t e  February  1969. Terms o f  r e f e r e n c e  f o r  t h e  s u r v e y  c e n t e r e d  on 

t h e  o r g a n i z a t i o n  and f u n c t i o n s  of  H Q s ,  t h e  D i r e c t o r a t e s ,  and Personne l  Ad- 

m i n i s t r a t i o n .  The scope  of t h e  s u r v e y  was t o  includbe d e l e g a t i o n ,  o rgan iza -  

t i o n  of  a c t i v i t i e s ,  communications 2hd pe r sonne l  systems.  I n  r e s p e c t  --to t h e  

r e l a t i o n s h i p  between t h e  RCMP and t h e  S o l i c i t o r  G e n e r a l ' s  Department, t h e  

C o n s u l t a n t s  recommended t h a t  t h e  role of t h e  Deputy M i n i s t e r  shquld  be de- 

f i n e d  a s  one " p r i m a r i l y  concerned w i t h  p o l i c y  a d v i c e  t o  t h e  M i n i s t e r  and 

long  range  p lann ing  f o r  t h e  Department,"  which i n  e . f f e c t  l e f t  t h e  i s s u e  of  

Depar tmenta l  a c c o u n t a b i l i t y  clouded.  20 

The C o n s u l t a n t s ,  i n  p r e s e n t i n g  t h e i r  f i n a l  r e p o r t  August 26, 1968, con- 

s i d e r e d  t h e  need f o r  r e o r g a n i z a t i o n  t o  be p r e s s i n g  s i n c e  t h e  p r o j e c t e d  



growth r>e of  t h e  Force  was 50Z ' o v e r  t h e  n e x t  f i v e  y e a r s .  Two sets bf 

b 
s h o r t *  term and l o n g  term a l t e r n a t i v e s  were presenEed t o  t h e  Force.  The 

s h o r t  term a l t e r n a t i v e s  were: 

1. No s u b s t a n t i a l  change i n  t h e  o r g a n i z a t i o n  

2. The Commissioner's r o l e  should  change by d e l e g a t  
i n g  more a d m i n i s t r a t i v e  d e c i s i o n s  t o  t h e  f i e l d  
a r e a s ,  l e a v i n g  more t ime t o  d e a l  w i t h  l o n g  range  
p o l i c y  i s s u e s ,  p l a n n i n g  and e x t e r n a l  r e l a t i o n s  

They sugges ted  t h e  s p e c i f i c  a r e a s  of f o c u s  should  b e  t h e  Commissioner's 

O f f i c e ,  a  broad r e o r g a n i z a t i o n  of t h e  a d m i n i s t r a t i v e  f u n c t i o n s ,  

t 
$%at ion and development of  p e r s o n n e l ,  f u n c t i o n s ,  and t h e  implement&on of  a  

committee s t r u c t u r e . 2 1  F i g u r e  12  d e p i c t s  t h e  v a r i o u s  a l t e r n a t i v e s .  
* 

The f i r s t  long  range  a l t e r n a t i v e  r e l a t e d  t o  t h e  o r g a n i z a t i o n  o f  t h e  op- 

e r ' a t i o n a l  r e s p o n s i b i l i t i e s  of t h e  Force .  The impor tance  of t h i s  a l t e r n a t i v e  

was t h a t  i t  would s e e  t h e  Commissioner's r e l a t i o n s h i p  t o  t h e  D i v i s i o n  Com- 

manding O f f i c e r s  (CO) changed. Ra the r  t h a n  r e p o r t i n g  d i r e c t l y  t o  t h e  Com- 

m i s s i o n e r ,  t h e  C O s  would r e p o r t  t o  t h e  Deputy   omm missioner ( O p e r a t i o n s )  ef -  

f e c t i v e l y  r educ ing  t h e  Commissioner's s p a n  of c o n t r o l  which t h e  c o n s u l t a n t s  

f e l t  was e x c e s s i v e .  T h i s  a l t e r n a t i v e  would pave f o u r  pr imary  e lements  re- 

p o r t i n g  d i r e c t l y  t o  t h e  Commissioner: p lann ing ,  p u b l i c  r e l a t i o n s ,  manage- 

ment a u d i t  and a  s e c r e t a r i a t  .22 
I 

/Q 
The second a l t e r n a t i v e  would s e e  t h e  Force o rgan ized  a l o n g  f u n c t i o n a l  

l i n e s ,  which would have r e q u i r e d  t h e  development o r  i d e n t i f i c a t i o n  o f  sepa r -  

a t e  programs. T h i s  a l t e r n a t i v e  was viewed a s  meshing w i t h  program budge t ing  

b e t t e r  t h a n  t h e  c u r r e n t  s i n g l e  program which was i n  Three program 

s t r u c t u r e s  were s u g g e s t e d :  N a t i o n a l  P o l i c e  S e r v i c e s ,  S e c u r i t y  and I n t e l l i -  -1 

gence ,  and Law Enforcement.  The C o n s u l t a n t s  n o t e  t h a t  t h e s e  t h r e e  a r e a s  



were a l r e a d y  "managed, s i a f  f  ed and budgeted" s e p a r a t e l y .   he O p e r a t i o n a l  

heads  of t h e  t h r e e  programs would- , repor t  t o  t h e  Commissioner g i v i n g  him a  

more manageable span  of  c o n t r o l  and f r e e i n g  him f o r  t h e  s t r a t e g i c  p lann ing  

and e x t e r n a l  r e l a t i o n s  r o l e  identified a s  l a c k i n g .  2 3  

The f u n c t i o n a l  s t r u c t u r e  w a s  s t r o n g l y  recommended and f e l t  t o  b e ' s u p e r -  

i o r  t o  t h e  f i r s t  l o n g  term a l t e r n a t i v e  which l e f t  t h e  Deputy Commissioner 

( O p e r a t i o n s )  w'ith a  l a r g e  span  of  c o n t r o l  s i m i l a r  t o  t h e  Commissioner's cur-  

r e n t  span  of  c o n t r o l .  The C o n s u l t a n t s  a l s o  urged t h e  Force t o  u n d e r t a k e  t h e  

changes immediately a s  d e l a y  o f t e n  reduced t h e  chances  of  success .24  

A d m i n i s t r a t i v e  problems were $ e n t i f i e d  a s  r e s t r i c t e d  upward communica- 

t i o n s ,  t h e  l a c k  of d e f i n e d  r e s p o n s i b i l i t i e s  f o r  P lann ing  Branch, fragmented 

programs i n  t h e  p e r s o n n e l  a r e a s ,  and t o o  much stress on t h e  c o n t r o l  pro- 

c e s s .  De lega t ion  of  i n c r e a s e d  a d m i n i s t r a t i v e  d e c i s i o n s  was env i s ioned  a s  

l e a v i n g  t h e  H Q s  r o l e  a s  one of  b a s i c a l l y  t h e  management i n  t h e  broad s e n s e  

of p l a n n i n g ,  coord n a t i o n ,  c o n t r o l  and innovat ion .25 3 
The Personne l  A d m i n i s t r a t i o n  Repor t  d e a l t  w i t h  a  more mic ro  a n a l y s i s  o f  

t h e  ' A '  D i r e c t o r a t e  O r g a n i z a t i o n  and Personne l  f u n c t i o n s .  The t h r u s t  of t h e  
9 

recommendations i n  t h e  r e p o r t  was t h a t  a  number o f  fragmented f u n c t i o n s  

should  be o rgan ized  i n t o  r e l a t e d  a r e a s  i n  e i t h e r  f o u r  o r  f i v e  ~ r a n d h e s . 2 6  

F ive  Branches a r e  shown i n  F i g u r e  13 ,  and a c t u a l l y  became t h e  s t r u c t u r e  

a f t e r  changes were made. - 
It was e v i d e n t  from t h e  C o n s u l t a n t s  l e t t e r  t o  t h e  Commissioner t h a t  c 

t h e r e  was n o t  t o t a l  agreement over  t h e  recommendations, 

"We d i d  have some misunders tanding concern ing  t h e  
p r e s e n t  o r g a n i z a t i o n  o f  t h e  Force and as a  r e s u l t  of 
t h i s ,  we had some d i f f i c u l t y  i n  communicating o u r  



- - - -  

proposa l s .  " 27 

S p e c i f i c  o b j e c t i o n s  r e l a t e d  t o  t h e  recommendation r e g a r d i n g  t h e  l i n e  o f  com- 

mand, which had t h e  D i v i s i o n  C O s  r e p o r t i n g  t o  t h e  Deputy Commissioner (Oper- 

a t i o n s )  r a t h e r  than  t h e  Commissioner. The F o r c e ' s  p o s i t i o n  was t h a t  such  a n  

ar rangement  was u n a c c e p t a b l e  and tended t o  imply t h a t  t h e  D i v i s i o n  C O s  would 

n o t  have d i r e c t  a c c e s s  t o  t h e  Commissioner. A t  i s s u e  was t h a t  most problems 

coming t o  HQs  were, of  an  a d m i n i s t r a t i v e  r a t h e r  t h a n  a n  o p e r a t i o n a l  n a t u r e  

which would r e s u l t  i n  t h e  Deputy Cony i s s ioner  ( o p e r a t i o n s )  becoming invo lved  
I T 

i n  a d m i n i s t r a t i v e  i s s u e s .  A g e n e r a l  s t a t e m e n t  by t h e  Commissioner s e t  t h e  

t e n o r  of  t h e  F o r c e ' s  view on t h e  e n t i r e  p r o j e c t ,  

"Although t h e  Management C o n s u l t a n t s  have concluded 
an  e x t e n s i v e  s u r v e y  o f  t h e  a d m i n i s t r a t i o n  o f  t h e  
Force ,  i t  now seems c l e a r  t h a t  they  have no d e f i n i t e  
a p p r e c i a t i o n  of  t h e  manner i n  which i t  h a s  t o  func- 
t i o n  under  t h e  c o n t r o l  o f  t h e  M i n i s t e r  and t h e  Com- 
miss ioner .  Very l i t t l e  mention h a s  been made o f  t h e  
d i s c i p l i n e ,  t h e  r equ i rement  f o r  r a p i d  r e a c t i o n  t o  t h e  
r e q u e s t s  of t h e  M i n i s t e r ,  o r  t h e  e x t e n t  o f  t h e  re- 
s p o n s i b i l i t y  of c e r t a i n  s e n i o r  o f f i c e r s . " 2 8  

In  subsequent  mee t ings ,  t h e  C ~ m m ~ s s i o n e r  s t a t e d  t h a t  "he i n s i s t s  on 

l i n e  command p e r m i t t i n g  d i r e c t  a c c e s s  t o  t h e  Commissioner's O f f i c e  by COS,"  

c i t i n g  t h e  q u i c k  r e a c t i o n  t ime t h a t  e x i s t e d  i n  t h e  p r e s e n t  s t r u c t u r e .  Sev- 
- .  - 

e r a 1  o t h e r  recommendations were t r e a t e d  i n  a s i m i l a r  manner. The Consult-  

a n t s  emphasized t h e  need f o r  more s t r a t e g i c  p lann ing  a t  t h e  s e n i o r  l e v e l  and 

t h e  s h i f t i n g  of  some d e c i s i o n  making i n t o  t h e  r e s p e c t i v e  r e s p o n s i b i l i t y  

a r e a s .  29 

A su rvey  team made up of members of t h e  Force examined t h e  C o n s u l t a n t s  

r e p o r t  and made a number o f  recommendations which were approved by t h e  Com- . 
m i s s i o n e r  i n  J u l y  1969. Implementa t ion  began i n  September, 1969. The prim- 

a r y  r e s u l t s  were a  r e o r g a n i z a t i o n  of ' A '  D i r e c t o r a t e  a s  se t  o u t  i n  F i g u r e  



7 - 

--- 13. The o r g a n i z a t i o n  s t r u c t u r e  and d u t i e s  o f  ' A '  D i r e c t o r a t e  p r i o r  t o  t h e  

change were d e p i c t e d  i n  F i g u r e  9 ,  which was e s s e n t i a l l y  t h e  same s t r u c t u r e  
8 

a s  t h e  A d j u t a n t ' s  Branch i n  1937, F i g u r e  4.30 , 

The c r e a t i o n  of  t h e  S o l i c i t o r  G e n e r a l ' s  Department i n  1966 had i n  e f -  

f e c t  made t h e  RCMP a  branch of  t h e  new depar tment .  The pr imary  i s s u e  t h a t  

a r o s e  was c o n t r o l  o f  t h e  Force th rough  Deputy M i n i s t e r  of t h e  Department. 

S ince  1920, t h e  Commissioner had been r e s p o n s i b l e  d i r e c t l y  t o  t h e  M i n i s t e r  

of  J u s t i c e ,  b u t  t h e  new s t r u c t u r e  impl ied  t h e  Commissioner was r e s p o n s i b l e  

t o  t h e  Deputy M i n i s t e r ,  r e l e g a t i n g  him t o  t h e  s t a t u s  o f  A s s i s t a n t  Deputy 

M i n i s t e r .  

Lega l  Branch 's  o p i n i o n  was t h a t  t h e  CommisSioner's r e s p o n s i b i l i t y  t o  

t h e  M i n i s t e r  c o u l d  n o t  be removed even  though t h e  Deputy M i n i s t e r  o f  t h e  De- 

par tment  could  a c t  w i t h  t h e  same a u t h o r i t y  a s  t h e  M i n i s t e r .  A s  a=, c h e a t i o n  
. f' 

of  P a r l i a m e n t ,  t h e  Commissioner had been g i v e n  " c e r t a i n  d u t i e s ,  powers and 

- .). 
f u n c t i o n s "  which cou ld  n o t  be removed by o t h e r  g e n e r a l  s t a t u t o r y  provi -  

s i o n s .  The Commissioner, under  tTe  RCMP Act, was r e s p o n s i b l e  t o  t h e  Min- 

i s t e r  a s  was t h e  Deputy M i n i s t e r .  I n  t h e  RCMP's o p i n i o n ,  t h e  Commissioner 

he ld  Deputy M i n i s t e r  s t a t u s  and t h e  i s s u e  was no l o n g e r  a  b a r  t o  under tak ing  

t h e  s t u d y .  

The S o l i c i t o r  G e n e r a l ' s  Department was pushing f o r  t h e  s t u d y  w i t h  t h e  

i n t e n t  t h a t  i t  would recommend t h e  Deputy M i n i s t e r ' s  c o n t r o l  o v e r  t h e  Force ,  
.. 

b u t  t h e  recommendation was t h a t  t h e  Deputy M i n i s t e r  shou ld  be r e s p o n s i b l e  

f o r  p o l i c y  a d v i c e  t o  t h e  M i n i s t e r  and long range  p lann ing  f o r  t h e  Depart- 

ment. The S o l i c i t o r  G e n e r a l ' s  Annual Report f o r  1972/73 i n d i c a t e d  t h a t  t h e  

above r e l a t i o n s h i p  had been f o r m a l l y  accep ted  by 1973, 



"The t h r e e  a g e n c i e s  t h a t  form t h e  Minis t ry . . . the  Royal 
Canadian Mounted P o l i c e  - w i l l  r e t a i n  f u l l  o p e r a t i o n a l  
c o n t r o l  o v e r  t h e i r  a d m i n i s t r a t i v e  f u n c t i o n s  and pro- 
grams w i t h  t h e  -Heads of Agencies c o n t i n u i n g  t o  r e p o r t  
d i r e c t l y  t o  t h e  S o l i c i t o r  Genera l  ."31 I 

The Deputy S o l i c i t o r  Genera l  was l e f t  w i t h  t h e  r e s p o n s i b i l i t y  f o r  t h e  Min- 

i s t r y ' s  f o u r  p o l i c y  branches .  

The P.S. Ross Study r e p r e s e n t e d  a  broad approach t o  a l t e r i n g  t h e  b a s i c  

s t r u c t u r e  of  t h e  RCMP by recommending t h a t  t h e  Force move toward a  f u n c t i o n -  

a l  s t r u c t u r e  based on t h r e e  programs which would f i t  i n  w i t h  t h e  e s t i m a t e s  

s t r u c t u r e .  Problems i d e n t i f i e d  by t h e  s t u d y  were t h e  Commissioner's e x c e s s  

span of c o n t r o l ,  t h e  l a c k  of  d e l e g a t i o n  and a  need f o r  more s t r a t e g i c  plan- 

ning.  Other  l e s s  impor tan t  problems were t h e  f r a g m e n t a t i o n  i n  t h e  organiza-  

t i o n  of pe r sonne l  f u n c t i o n s ,  t o o  much stress on t h e  c o n t r o l  p r o c e s s  and re- 

s t r i c t e d  upward communications. - 

The Consu l t an t s  recommended t h a t  t h e  second s h o r t  term a l t e r n a t i v e  en- 

t a i l i n g  a  r e s t r u c t u r i n g  of  t h e  a d m i n i s t r a t i v e  and p e r s o n n e l  a r e a s  should  be 

under taken immediately. The second l o n g  range a l t e r n a t i v e ,  o r g a n i z i n g  t h e  

Force a long  f u n c t i o n a l  l i n e s  w i t h  t h r e e  programs was recommended because i t  

would reduce  t h e  Commissioner's span  of c o n t r o l  and g i v e  Headquar ters  prim- 
B 

a r i l y  a  p lann ing ,  c o o r d i n a t i o n  and c o n t r o l  r o l e .  

S t rong  disagreement  emerged f rom- t h e  Force over  t h e  l o n g  term recom- *- 
mendations t h a t  would remove t h e  d i r e c t  a c c e s s  of t h e  COs  t o  t h e  Commission- 

"The Commissioner s t a t e d  t h a t  t h e  o r g a n i z a t i o n  de- 
s c r i b e d  i n  Char t  111 would d e s t r o y  h i s  l i n e  command 
w i t h  f i e l d  D i v i s i o n s  ."32 



._ ,, ? 

+n 
Z" .., 

Treasury  Board o f f i c i a l s  and t h e  C o n s u l t a n t s  b o t h  d i s a g r e e d  w i t h  t h e  Com- 
* 

m i s s i o n e r  and emphasized t h e  need t o  reduce  h i s  span  o f  c o n t r o l .  . T h e  Com- 

miss ioner  i n d i c a t e d  t h a t  he  d i d  n o t  s e e  t h e  span of c o n t r o l  as a  problem.33 

Other shor tcomings  of  t h e  r e p o r t  were c i t e d  a s  t h e  l a c k  o f  a t t e n t i o n  t o  

t h e  need f o r  d i s c i p l i n e ,  t h e  requirement  f o r  r a p i d  r e s p o n s e  t o  i n q u i r i e s  by 

t h e  M i n i s t e r  and t h e  impor tance  o f  t h e  r e s p o n s i b i l i t y  o f  c e r t a i n  s e n i o r  of-  

f i c e r s .  What emerged w a s  a n  accep tance  of  t h e  second s h o r t  t e r m  recommenda- 

t i o n ,  i l l u s t r a t e d  i n  

d e c e n t r a l i z a t i o n  and 

t i o n s .  3 4 

It was apparen t  

F igure  12,  and a  se t  o f  p r i n c i p l e s  aimed a t  i n c r e a s e d  

d e l e g a t i o n  and i n c r e a s e d  emphasis  on p e r s o n n e l  func- 

r 

from t h e  F o r c e ' s  view ( t h e  Commissioner) t h a t  a  f.unc- 
'* 

t i o n a l  o r g a n i z a t i o n a l  s t r u c t u r e  was a c c e p t a b l e ,  a s  i t  seemed t o  cha l -  

l e n g e  t o o  many of t r a d i t i o n a l  o r g a n i z a t i o n a l  c h a r a c t e r i s t i c s  of t h e  Force,  

,' such  a s ,  t h e  l i n e  command t o  t h e  D i v i s i o n s ,  t h e  A l e  of  some s e n i o r  o f f i c e r s  

and t h e  F o r c e ' s  approach  to ,  c o n t r o l  through d i s c i p l i n e .  While d i s c i p l i n e  

was n o t  s p e c i f i c a l l y  r e f e r r e d  $0,  t h e  C o n s u l t a n t s  no ted  t h a t  t h e  Force w a s  
', 

too c o n t r o l  ori 'ented and upward communications w e r e - , r e s t r i c t e d .  
'4 

Recommendations t h a t  focused on t h e  t a s k  s t r u c t u r e ,  t h e  
v * 

rea l ignment  of 'branches o r  t h e  fo rmat ion  of  new b&nches were accep ted ,  

w h i l e  t h o s e  t h a t  focused on t h e  i n s t i t u t i o n a l  a s p e c t s ,  such  a s  command and 

d i s c i p l i n e ,  were r e j e c t e d .  The n e t  impact  of t h e  s t u d s  pas t h e  reoganiza-  
+ 

t i o n  of a d m i n i s t r a t i v e  and pe rsonne l  f u n c t i o n s  i n t o  more s p e c i a l i z e d  u n i t s  

and a commitment t o  under take  i n c r e a s e d  d e l e g a t i o n  and d e c e n t r a l i z a t i o n .  

There was a  gene$al f a i l u r e  t o  r e c o g n i z e  problems r e l a t e d  t o  communica- 
e 

t i o n s  and d i s c i p l i n e  which mani fes ted  themselves  i n  1974,  and a  r e j e c t i o n  of 
> - 

t h e  l o n g  t e r m  recommendations r e l a t e d  t o  the? o r g a n i z a t i o n ' s  t r a d i t i o n a l  



* 

structures as illustrated by the Commissioner's remark, 

" C 

"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 . "351 

In spite of management's reluctance to alter elements that would affect 
C 

C 
the command structure, important change$ took place. A process of delega- 

-d 

tion actually began which will be evident zl"n the Staffing and Personnel 

Branch case study. The reorganization of 'A' Directorate brought together 

-L relate nctions which had previously been fragmented and resulted in the 

formation of new specialized administrative units, such as Organization and 

Establishment Branch, and Classification and Compensation Branch. Basical- 

ly, a structure had been established whi-ch recognized and to a large extent, 

was able to deal with the major environmental issues 'that continued to 
-. 2, 

.emerge and focus on the Force's task structure. 

The second major study, the Organization Review, began in 1977 and was 

broken into three phases Phase I included responses from the Divisions re- 
-4 

specting regionalization and suggestions as to what directions the review 

should take. 
r 

Responses from the Divisions were largely opposed to the idea of re- 

gionalization on the grounds - it would create, another level of bureaucracy 
7 

and jurisdictional issues for the contract" Divisions. Few organizational 

problems were identified, but those identified, generally related to in- 

creased delegation, and decentralization of responsibilities -to tqDivisions 

as important 

General 
.' 
organization 

issues. 
* 

agreement on the need to reorganize HQs before any broader re- 

of the Force occurred, emerged from the replies. The Commis- 
7 



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

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

- regionalization should not be implemented 

- future analysis 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 

Phase 11 of the Organization Review dealt primarily 
a 

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

111. The 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 autonomously with the 
COs accountable to the Commissioner or "his del- 
egate"' 

- Headquarters should exercise line (Operational) 
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 

It was recommended that the Senio,r Executive Committee should be,composed of 

BP 
the Commissioner, the Deputy Commissioner (criminal operations), the Deputy - 

Commissioner (Admin) , the Deputy Comissioner (~anadian Police services), 

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



S e v e r a l  recommendations i n  r e s p e c t  t o  p lann ing  and a u d i t i n g  were made and 

t h e  , d e t a i l s  were t o  be  e x p l o r e d  i n  Phase 111.38 
- -- .. 

No recommendations i n  r e s p e c t  t o  t h e  Commissioner's span  of c o n t r o l  

were made o t h e r  t h a n  t o  examine t h e  matter i n  Phase 111; however, a  number - - , 

of a s p e c t s  which a f f e c t e d  t h e  Cornrnissior)er's r o l e  dfd emerge i n  Phase 11. 

The D i v i s i o n s  were t o  be inc rea$fng ly  autonomous and were t o  be  r e s p o n s i b l e  
*- F I  

t o  t h e  Commissioner, th rough  t h e  f u n c t i o n a l  Deputy  omm missioner. 39 

The f o c u s  of Phase 111 w a s  a n  examinat ion of s p e c i f i c  p r o c e s s e s  i n  H Q s ,  
- *  . 

- t h e   omm missioner'^ s p a n  of c o n t r o l  
- t h e  r o l e  of  t h e  Deputy Cammissioners 
- t h e  r o l e  of  t h e  C O s  and t h e i r ,  iaccoht- 

a b i l i t y  t o  HQs and t h e  ~ o m m i t % i o n e r . ~  
- t h e  r o l e  o f  Sen io r  Execu t ive  c o m i c t e e  
- an exami2%tion of t h e  Audi t  and P lann ing  - 

f u n c t i o n s  

The Commissioner's span  of ,  c o n t r o l  which had been one of t h e  main con- 

c e r n s  i n  Phase I1 was examined i n  d e t a i l  i n  Phase 111. Repor t ing t o  t h e  

Commissioner were 27 s u b o r d i n a t e s ,  which was cons ide red  e x c e s s i v e  f o r  e f f e c -  

t i v e  management. Two a l t e r n a t i v e  S t r u c t u r e s  were proposed;  one was t o  

c r e a t e  two a d d i t i o n a l  Deputy Commissioners and have t h e  D i v i s i o n  C O s  r e p o r t  

t o  them, reduc ing  t h e  Commissioner's span  of c o n t r o l  t o  12. -The second a l -  

t e r n a t i v e  was t o '  have a  number of non-opera t ional  f u n c t i o n s  r e p o r t  t o  t h e  

Dep y Commissioner (Admin) reduc ing  t h e  span  of c o n t r o l  t o  21.41 '9 
There were d i f f e r e n t  views on t h e  need t o  reduce  t h e  Commissioner's 2 

span o f  c o n t r o l .  The p r e v i o u s  ~ o m m i s s i o h r  had f e l t  t h a t  he was n o t  w e l l  

'r, 

informed of  what was g o h g  on i n  t h e  D i v i s i o n ,  w h i l e  t h e  c u r r e n t  Commission- 

e r ,  d i d  "not  f e e l  t h e  l a r g e  span of  c o n t r o l  p r e s e n t s  a  p a r t i c u l a r  management 

problem. "42 



It was also reeommendec? 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 

7 rcise the financial accountability necessary along with his other ad- < 
ministrative functions. It was also recommended that the Senior Executive 

Committee should 

of alternatives, 

Force. 4 3  

be responsible for the Force's strategic plans, development 
.+' , 

statements 0% policy and the activity structure of the 

Phase I11 was presented 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: 
e 

- planning 
- policy 
- budget 
- audit and program evaluation reviews . 

A Director' s Policy Co-ordinating Conimittee was also approved to support the 

Senior Executive Committee. 4 4 

The major impact of the ~r~anizat'ion 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 
6 

other signficfant 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 



t o  new ,terms of r e f e r e n c e ,  f o r m a l i z i n g  t h e i r  r e s p o n s i b i l i t i e s  which a r e  
a 

d i s c u s s e d  i n  t h e  f o l l o w i n g  s e c t i o n s .  

I n  f a c t ,  no s i g n i f i c a n t  changes  t o  t h e  t a s k  s t r u c t u r e  of t h e  Force  oc- 

c u r r e d  a s  a  r e s u l t  of  t h e  Organ iza t ion  Review, The n e t  impact  was i n c r e a s e d  

f o r m a r i z a t i o n  of  t h e  r o l e s  and f u n c t i o n s  of  t h e  Branches t h a t  had been exam- 

ined.  Recommendations i n  r e s p e c t  t o  t h e  C o m i s s i o n e r ' s  span  o f  c o n t r o l  re- 

s u l t e d  i n  t h e  Deputy Commissioner ( Admin) and Deputy Copmissioner (Opera- 

t i o n s )  be ing  t h e  normal l i n e  of  communications between t h e  D i v i s i o n s  and t h e  

Commissioner; however, t h e  D i v i s i o n  C O s  cou ld  s t i l l  go d i r e c t l y  t o  t h e  Com- 

m i s s i o n e r  o n , i m p o r t a n t  i s s u e s .  That ,  i n c i d e n t l y ,  had been one o f  t h e  recom- 

mendations of t h e  P.S. Ross Study i n  1968, a long  w i t h  t h e  recommendation 

t h a t  t h e  Chief F i n a n c i a l  o f f i c e r  shou ld  r e p o r t  t o  t h e  d e p a r t m e n t a l  head. 

P lann ing  Branch 

P lann ing  Branch was i n i t i a l l y  formed i n  1960 as a  s p e c i a l  p r o j e c t s  u n i t  

t o  under take  s p e c i f i c  r e s e a r c h  p r o j e c t s  a u t h o r k e d  by t h e  Commissioner. The 

f i r s t  a c t u a l  involvement i n  a  fo rmal  p lann ing  p r o c e s s  came i n  1968 when t h e  

Branch took over  t h e  r e s p o n s i b i l i t y  of deve lop ing  t h e  program a c t i v i t y  

s t r u c t u r e  a s  p a r t  of  P P B S . ~ ~  An o f f i c i a l .  i n  t h e  Audi to r  G e n e r a l ' s  Depart- 

ment, who was f a m i l i a r  w i t h  t h e  i n t r o d u c t i o n  of PPBS i n  t h e  RCMP d e s c r i b e d  

t h e  e v e n t s ,  

"A l o t  of  depar tments  had t r o u b l e  r e a c t i n g  t o  Glassco 's  
recommendations i n  r e s p e c t  t o  p lanning;  what d i d  i t  mean 
i n  p r a c t i c a l  terms? A t  t h e  same t i m e ,  PPBS emerged o u t  
of t h e  U. S. Defence Department and t h e r e  was a  f e e l i n g  
i n  Government t h a t  t h e y  might br ing these two i n i t i a -  
t i v e s  t o g e t h e r .  So t h e r e  w a s  a  need f o r  p lann ing  and 
budget ing u n i t s  and t h e r e  was a  c r y  f o r  peop le  who cou ld  



d r i v e  t h e s e  program i n t o  p lace .  I t  was' r e a l l y  t h e  O f  C 
Plann ing  Branch who "\, a l i z e d  t h a t  t h e r e  had t o  be &n 
i n i t i a t i v e  i f  t h e  RCMP was go ing  t o  implement PPBS, s o  + 

t h e  Force  went t o  t h e  BMCS. The r o l e  was t o  h e l p  
P lann ing  Branch make t h e  t r a n s i t i o n  frqm a  s t u d y  
o r i e n t e d  u n i t  t o  a s t r a t e g i c  p lann ing  u n i t . "  

On February  24, 1969, t h e  Deputy Commissioner (Admin) r e q u e s t e d  t h e  Bu- 

r e a u  o f  Management C o n s u l t a n t s  S e r v i c e  (BMCS) t o  conduct  a  s t u d y  of t h e  

F o r c e ' s  p lann ing  needs.  T h i s  was i n  d i r e c t  r e sponse  t o  t h e  D i r e c t o r  of 

P e r s o n n e l ' s  correspondence of September 18,  1 9 6 7 b o  t h e  Deputy Commissioner 

(Admin) o u t l i n i n g  t h e  problems be ing  encoudtered i n  t h e  A d j u t a n t ' s  Branch i n  

r e s p e c t  t o  t h e  i n t r o d u c t i o ' n  of PPBS. The pr imary recommendation of t h e  BMCS 

s t u d y  was t h e  need f o r  a  c e n t r a l  p lann ing  o r g a n i z a t i o n  and new terms of  r e f -  

erence .  A. c e n t r a l i z e d  p l a n n i n g  approach was t o  i n c l u d e  a  P lann ing  Board 

composed of  Sen io r  Management and a  P lann ing  S e c r e t a r i a t  c o n s i s t i n g  of two 

s e c t i o n s  : Plann ing  and Management S e r v i c e s  .46 The recommendations were 

f o r m a l l y  approved by t h e  C o m i s s i o n e r  i n  August,  1969.47 

The P.S. Ross Study i n  August 1968, had a l s o  made a s i m i l a r  recommenda- 
I 

t i o n  r e g a r d i n g  a  c e n t r a l i z e d  p lann ing  u n i t  r e p o r t i n g  d i r e c t l y  t o  t h e  Commis- 

s i o n e r ,  a l t h o u g h  t h e  BMCS Study d e a l t  more w i t h  t h e  a c t u a l  p lann ing  p rocess  

than d i d  t h e  Ross Study.48 
.A 

The r o l e  o f  P lann ing  Board a s  t h e  u l t i m a t e  d e c i s i o n  making body was t o :  

- s t a t e  and r a t i f y  t h e  o b j e c t i v e s  of t h e  
Force  

- s u g g e s t  a t l e r n a t i v e  s t r a t e g i c  o b j e c t i v e s  

f o r  r e s e a r c h  

- r a t i f y  s t r a t e g i c . p l a n s  

- r a t i f y  t h e  program a c t i v i t y  s t r u c t u r e  of 
t h e  Force  



Within t h e  ~ e c r e t a r i i t ,  P lann ing  S e c t i o n  was r e s p o n s i b l e  f o r :  r ev iewing  a n d .  

c l a r i f y i n g  t h e  F o r c e ' s  o b j e c t i v e s ,  r ev iewing  and deve lop ing  t h e  a c t i v i t y  

s t r u c t u r e ,  conduc t ing  a n a l y s i s  of a l t e r n a t i v e  s t r a t e g i e s ,  performance mea- 

surement and moni to r ing  o f  g o a l  achievement.  Management S e r v i c e  S e c t i o n  w a s  

t o  be r e s p o n s i b l e  f o r  p r o v i d i n g  a comprehensive range of  management ser- 

v i c e s .  Included i n  t h e  new mandate f o r  P lann ing  Branch was t h e  respons- 

i b i l i t y  f o r  c o o r d h ~ i . a n d  deve lop ing  t h e  * 'Objec t ives  and Goals*' a s  p a r t  

o f  t h e  Program F o r e c a s t  f o r  t h e  1971172 Program F o r e c a s t s .  49 

One of  t h e  recommendations of  t h e  BMCS Study was t h a t  P lann ing  Branch 

shou ld  be made up of  q u a l i f i e d  personnel .  A s  a  r e s u l t ,  more emphasis w a s  

p laced on formal  e d u c a t i o n  w i t h  background i n  management f i e l d s ,  economics, 

commerce, s t a t i s t i c s  and e n g i n e e r i n g ,  50 
. 

The e a r l y  1970s r e p r e s e n t e d  a p e r i o d  of r e s e a r c h  and development i n  

" P o l i c i e s ,  O b j e c t i v e s  and Goals" and t h e  program a c t i v i t y  s t r u c t u r e .  I n  

s p i t e  of t h e  r e o r g a n i z a t i o n  and t h e  r e c o g n i t i o n  of t h e  impor tance  of s t r a t e -  
I 

g i c  p lann ing ,  major problems i n  t h e  p lann ing  p r o c e s s  were i d e n t i f i e d .  These 

were a l a c k  of  c o o r d i n a t i o n  detween t h e  p lann ing  and t h e  budget ing c y c l e ,  a  

l a c k  of a n  e f f e c t i v e  moni to r ing  sys tem,  u n r e a l i s t i c  o p e r a t i o n a l  g o a l s ,  pro- 

gram a c t i v i t y  s t r u c t u r e  o r g a n i z a t i o n a l l y  determined r a t h e r  t h a n  f u n c t i o n a l l y  

determined,  and a  l a c k  of p o l i c y  d i r e c t i o n  from ~ e a d ~ u a r t e r s . ~ ~  

I n  a n  a t t e m p t  t o  improve t h e  s i t u a t i o n ,  P lann ing  Branch was reoganized 

a g a i n  i n  l a t e  1974 and became Planning and Research Branch w i t h  a n  enhanced 

c o o r d i n a t i n g  r o l e .  That  s t r u c t u r e ,  however, was s h o r t  l i v e d  when i t  was re-  

p o r t e d  t h a t .  t h e  o n l y  improvement was i n  t h e  c o o r d i n a t i n g  role.  A number of 

minor s t a t i s t i c a l  and o p e r a t i o n a l  r e s e a r c h  f u n c t i o n s  which had been t r a n s -  



- 
f e r r e d  t o  P lann ing  Branch i n  1969 were a l s o ,  r e t u r n e d  t o  t h e i r  o r i g i n a l  areas 

i n  'c' D i r e c t o r a t e , .  I n  1976, t h e  Management S e r v i c e  f u n c t i o n  was a l s o  moved 

o u t  o f  P l a n n i n g  Branch because  i t s  d u r i e s  were t o  conduct  s p e c i f i c  r e ~ e a r c h  

p r o j e c t s  which were n o t  p a r t  o f  t h e  p l a h n i n g  ~ r o c e s s . ~ ~  
i. 

< - 

When Phase 111 of t h e  O r g a n i z a t i o n  ~ e v i &  was c a r r i e d  o u t  i n  1978 by 
t 

%, 
t h e  Force ,  i t  concluded t h a t  , t h e  " e s s e n t i a l  ing;edients  f o r  e f f e c t i v e  p o l i c y  

and p lann ing  .development" e x i s t e d  b u t  t h a t  t h e r e  was a  l a c k  of cohes ive-  

ness .  What i t  concluded was t h a t  g r e a t e r  l e a d e r s h i p  from Headquar te r s  w a s  

a 
r e q u i r e d .  Q 

One of t h e  major c o n s i d e r a t i o n s  i n  t h e  r e p o r t  on p lann ing  was t h e  

placement of program e v a l u a t i o n .  The recommendation was t h a t  i t  was r e l a t e d  

t o  p l a n n i n g  and n o t  a n  a u d i t  f u n c t i o n ;  on t h e  b a s i s  t h a t  program e v a l u a t i o n  

r e s u l t s  shou ld  feedback i n t o  t h e  p lann ing  p r o c e s s  and p l a y  a de te rmin ing  

r o l e  a s  t o  t h e  v a l u e  of  s p e c i f i c  programs. Th i s  o r g a n i z a t i o n a l  b t r u c t u r e  

and approach t o  , p l a n n i n g  was approved by t h e  Commissioner on  

1 9 7 8 . ~ ~  

Program e v a l u a t i o n  emerged a s  a  concern  'when Treasury  Board i s s u e d  

g u i d e l i n e s  on September 30, 1977,  t h a t  dep,artments " w i l l  p e r i o d i c a l l y  review 

t h e i j p r o g r a m s  t o  e v a l u a t e  t h e i r  e f f e c t i v e n e s s  i n  r e s p e c t  t o  meet ing  d e p a r t -  
bi 

menta l  o b j e c t i v e s  and t h e  e f f i c i e n c y  w i t h  which t h e y  a r e  be ing  admini- 

s t r a t e d .  " The terms of r e f e r e n c e  f o r  t h e  Performance E v a l u a t i o n  S e c t i o n  

were t o  r ev iew a l l  programs e v e r y  t h r e e  t o  f i v e  y e a r s .  54 

The O C G ' s  IMPAC s u r v e y  of  t h e  Force  i n  l a t e  1978 and e a r l y  1979 judged 

t h e  RCMP's management p r a c t i c e s  and c o n t r o l s  t o  b e  good. It  no ted  t h a t ,  

where t h e r e  were d e f i c i e n c i e s ,  p l a n s  were a l r e a d y  i n  t h e  p r o c e s s  of  be ing  

developed t o  c o r r e c t  them. S p e c i f i c  problems i d e n t i f i e d  were: a  need t o  



- B 

review and r e v i s e  t h e  F o r c e ' s  " P o l i c i e s ,  O b j e c t i v e s  and Goals" t o  r e f l e c t  

c u r r e n t  i s s u e s ,  s low p r o g r e s s  i n  imylementing - program e v a l u a t i o n  and t h e  

need t o  improve t h e  q u a l i f i c a t i o n s  o f  a u d i t  pe r sonne l .  As a  r e s u l t ,  t h e  
- 

Force  e n t e r e d  i n  an. IMPAC-Action P lan  w i t h  t h e  OCG i n  J u l y  1979 t o  improve 

t h e  p lann ing  p r o c e s s  and t o  speed up t h e  implementa t ion  of  program evalua-  

During 1971 t h e  S o l i c i t o r  G e n e r a l ' s  Department began r e q u e s t i n g  t h e  

RCMP's Program F o r e c a s t  p r i o r  t o  submiss ion t o  Treasury  Board. The aim was 

t o  i n c r e a s e  r e s e a r c h  and a n a l y s i s  of  law enforcement  programs w i t h i n  t h e  de- 
i 

par tment .  The e x t e n t  o f  c o n t a c t  and c o o r d i n a t i o n  i s  n o t  evident- .  Some cor-  

respondence sugges ted  t h a t  t h e r e  may have been some t e n s i o n  between Planning 

 ranch and t h e  S o l i c i t o r  G e n e r a l ' s  p lann ing  g roup ,  which may i n  p a r t  have 

- been a c a r r y  over  from t h e  d i s p u t e  o v e r  t h e  l e g a l  s t a t u s  o f  t h e  Commissioner 

i n  r e l a t i o n  t o  t h e  Deputy ~ i n i s t e r . ~ ~  

A S/Sgt .  f a m i l i a r  w i t h  t h e  r o l e  of  p lann ing  Branch commented on i t s  

. . 
l i a i s o n  a c t i v i t i e s  w i t h  t h e  S o l i c i t o r  ' G e n e r a l ' s  Department, 

"Our d e a l i n g s  w i t h  t h e  S o l i c i t o r  G e n e r a l ' s  Department 
i s  l i m i t e d  t o  t h e  development of  t h e  ' s t r a t e g i c  over-  
view' on an  annua l  b a s i s ,  a l t h o u g h  t h e r e  a r e  a  number 
of s p e c i f i c  working g roups  i n  o t h e r  a r e a s .  The tend- 
ency i s  toward l i a i s i n g  w i t h  t h e  Department on s p e c i -  
f i c  i s s u e s  o r  p r o j e c t s  b u t  t h e r e  - i s  no e s t a b l i s h e d  
r e l a t i o n s h i p .  I n  r e s p e c t  t o  t h e  ' s t r a t e g i c  o v e r v i  ""i t h e  O I C  of  t h e  s e c t i o n  and an  NCO r e p r e s e n t ,  t h e  
Force. The q u e s t i o n  of  l i a i s o n  i s  of concern  t o  t h e  
Commissioner and he h a s  made an  e f f o r t  t o  c o n t r o l  t h e  
amount of  e x t e r n a l  c o n t a c t  when i t  r e l a t e s  ' t o  pol-  
i c y .  " 

The t r a n s i t i o n  o f  Planning Branch from a n  ad  hoc s p e c i a l  p r o j e c t s  u n i t  

t o  a  fo rmal  p lann ing  u n i t  r e s p o n s i b l e  f o r  p l a n n i n g ,  r e s e a r c h  and program 



e v a l u a t i o n  was a r e s u l t  o f  i s s u e s  i n i t i a l l y  g e n e r a t e d  by  t h e  G l a s s c o  Commis- 
*. 

s i o n  i n  1963 and t h e  i m p l e m e n t a t i o n  o f  PPBS by T r e a s u r y  Board i n  1966. A s  
4 - 

a  r e s u l t ,  P l a n n i n g  Branch  became i n v o l v e d  i n  PPBS and t h e  more s t r a t e g i c  

i s s u e s  o f  t h e  Fo rce .  E a r l y  problems i n  implement ing  PPBS r e s u l t e d  i n  t h e  

s t u d y  by t h e  Bdreau o f  Management C o n s u l t a n t s  S e r v i c e s .  ~ e c o m m e n d a t i o n s  
i 

f rom t h c  BMCS and t h e  P.S. Ross S t u d i e s  r e s u l t e d  i n  t h e  f o r m a t i o n  o f  Plan-  

n i n g  Board t o  d i r e c t  t h e  p l a n n i n g  e f f o r t .  

Much o f  t h e  e f f o r t  was d i r e c t e d  a t  d e v e l o p i n g  " P o l i c i e s ,  O b j e c t i v e s  and  

Goa'ls,", program m o n i t o r i n g  s y s t e m s  and  t h e  program a c t i v i t y  s t r u c t u r e s  which 

were  p a r t  o f  PPBS. However, PPBS d i d  n o t  l i v e  up  t o  a l l  i t s  e x p e c t a t i o n s  
> * 

and was g r a d u a l l y  r e p l a c e d  by t h e  " S t r a t e g i c  P l a n "  and  program e v a l u a t i o n  

t e c h n i q u e s .  P l a n n i n g  Branch - a c c o r d i n g l y  became P l a n n i n g  and E v a l u a t i o n  

Branch. 

A S g t .  who had been  i n  P l a n n i n g  Branch summed'up t h e  i s s u e s ,  
I 

" p l a n n i n g  h a s  neve r  been p a r t i c u l a r l y  e f f e c t i v e ,  t h e  
problem h a s  been  t y i n g  p l a n n i n g  t o  t h e  a c t i v i t y  
s t r u c t u r e  i n  a  mean ing fu l  way. Our p l a n n i n g  i s  re- 
s o u r c e  p l a n n i n g  aimed a t  g e t t i n g  more r e s o u r c e s ,  a l -  
though we've t r i e d  t o  d e v e l o p  manhour s y s t e m s  t o  ac-  
c o u n t  f o r  t h e  a c t i v i t i e s .  P r o g r e s s  i s  b e i n g  made b u t  
i t ' s  slow." 

The development  o f  P l a n n i n g  Branch i n t o  a  s p e c i a l i z e d  b r a n c h  respons-  

i b l e  t o  t h e  Commissioner was i n  r e s p o n s e  t o  t h e  demand f o r  b e t t e r  f i n a n c i a l  

and  management c o n t r o l  f rom t h e  G l a s s c o  Commission. The re  w a s  l i t t l e  i n d i c -  

a t i o n  t h a t  S e n i o r  Management had much commitment t o  t h e  c o n c e p t  o f  s t r a t e g i c  

p l a n n i n g  a s  t h e  f o l l o w i n g  comment by t h e  Commissioner s u g g e s t s ,  

"We've g o t  t o  watch  t h a t  we d o n ' t  sudden ly  become a n  
o r g a n i z a t i o n  t h a t ' s  g r e a t  on  r e s e a r c h  and s h o r t  on 
r e s u l t s .  "\57 

b 



The O f f i c i a l  from t h e  A u d i t o r  Genera l ' s  Department commented f u r t h e r  an  

management's commitment, 

"Thei r  r e a c t i o n  was more, Treasury  Board wants  t h i s ;  
t h e r e f a r e ,  a s  a  depar tment  we've g o t  t o  r e a c t  t o  i t .  
I d o n ' t  t h i n k  t h e r e  was a s  s t r o n g  a  commitment as one 
would have l i k e d ;  however, t h a t  wasn' t un ique  t o  t h e  
RCMP, t h a t ' s  p robab ly  how most depar tmen t s  approached 
it." 

The con t inuous  r e o r g a n i z a t i o n  and r e d e f i n i n g  of  t h e  terms of r e f e r e n c e  

f o r  P lann ing  Branch, s u g g e s t s  t h e r e  was a  f a i r l y z  s e r i o u s  s e a r c h  f o r  a n  or-  

g a n i z a t i o n a l  s o l u t i o n  t o  t h e  problem of p lann ing ;  however, i t  a l s o  sugges t s .  

t h e r e  was some c o n f u s i o n  i n  e x a c t l y  how t o  implement t h e  p l a n n i n g  p rocess .  
88 

The r e o r g a n i z a t i o n  o f  t h e  Branch i n  1974, i s  an  example o f  a  s t r u c t u r a l  ap- 

proach t o  problems which was acknowledged a  s h o r t  t i m e  l a t e r  a s  r e s u l t i n g  i n  

no improvements. The problems,  r a t h e r  t h a n  be ing  s t r u c t u r a l ,  were con t inu-  

a l l y  s h i f t i n g  methodology and a  l a c k  of e x p e r t i s e ,  a l t h o u g h  t h e r e  was recog- 

n i t i o n  t h a t  q u a l i f i e d  peop le  were r e q u i r e d .  

Audit  Branch 

The f i r s t  formal  a u d i t  p r o c e s s ,  c o n t r o l l e d  d i r e c t l y  by Headquar ters ,  

began i n  1954 w i t h  t h e  fo rmat ion  of  t h e  I n s p e c t i o n  Team, whose respons-  

i b i l i t y  was p r i m a r i l y  a compliance a u d i t  which focused  on,  

- f i n a n c i a l a c c u r a c y  
- i n t e r p r e t a t i o n  of  HQ p o l i c y  by t h e  D i v i s i o n  
- u n i f o r m i t y  of  p o l i c y  a p p l i c a t i o n  

I n i t i a l l y  t h e  I n s p e c t i o n  Team w a s  headed by a  Deputy Commissioner u n t i l  , 

A p r i l  1961 when a  Chief S u p e r i n t e n d e n t  was p u t  i n  cha rge .  L a t e r  i n  Septem- 

b e r  1965, t h e  p o s i t i o n  was e l e v a t e d  t o  a n  A s s i s t a n t  Commissioner g i v i n g  some 

i n d i c a t i o n  of  impor tance  a t t a c h e d  t o  t h e  i n s p e c t i o n s . 5 8  



In  October 19 68, t h e  O I C  o f  E s t i m a t e s  and F i n a n c i a l  Branch o f  ' S t  D i r e c  

t o r a t e  recommended t h a t  a n  O p e r a t i o n a l  Audi t  be i n c o r p o r a t e d  i n t o  t h e  

I n s p e c t i o n  Team. The co-f a n  O p e r a t i o n a l  Audi t  had been d e f i n e d  by 

t h e  Glassco  Commission a s  a n  i&ependen t  i n t e r n a l  a p p r a i s a l  o f  t h e  d e p a r t -  

ment ' s  a c t i v i t i e s  i n  r e l a t i o n  t o  accoun t ing ,  f i n a n c i a l '  and o t h e r  o p e r a t i o n s  
B 

a s  p a r t  of  a  management c o n t r o l  system.59 1 n 1 s u b s e q u e n t  correspondence  em- 

p h a s i z i n g  t h e  need f o r  a n  o p e r a t i o n  a u d i t ,  t h e  O I C  n o t e d  t h e - r o l e  of  Treas-  
-... 

u r y  Board, 

"Treasury  Board have been v e r y  a c t i v e  i n  e s t a b l i s h i n g  
o r  having e s t a b l i s h e d  i n  each  Department ... a n  Oper- 
a t i o n a l  o r  Management Review u n i t .  "60 

The Force  accep ted  t h e  concep t  i n  p r i n c i p l e ;  however, i t  was n o t  opera-  

t i o n a l i z e d  u n t i l  November 1970 when t h e  I n s p e c t i o n  Team was renamed t h e  Man- 
/ 

agement Ana lys i s  Uni t  w i t h  t h e  r e s p o n s i b i l i t y  f o r ,  
I 

" rev iewing ,  a n - ~ l y s i n g  and e v a l u a t i n g  t h e  a d m i n i s t r a -  
t i v e  and o p e r a t i o n a l  a l l o c a t i o n  and c o n t r o l  o f  re- 
s o u r c e s  i n  o r d e r  t o  a d v i s e  t h e  Commissioner and Divi-  
s i o n  COs  where t h e s e  r e s o u r c e s  a r e  b e i n g  used e f f e c -  
t i v e l y  and e f f i c i e n t l y  i n  r e l a t i o n  t o  t h e  achievement 
of t h e  s t a t e d  o b j e c t i v e s  of  t h e  ~ o r c e . " 6 1  

While t h e  need t o  r e s t r u c t u r e  t h e  I n s p e c t i o n  Team had been d i s c u s s e d  

f o r  some t i m e ,  t h e  d e c i d i n g  f a c t o r s  were a r t i c u l a t e d  a s :  t h e  need t o  a s s u r e  

government t h a t  t h e  F o r c e ' s  r e s o u r c e s  were be ing  used e f f e c t i v e l y  and e f f i -  

c i e n t l y ,  t h e  growth of  t h e  Force  and " t h e  development o f  managemen't a n a l y s i s  

techniques ."  T h i s  was a l s o  l i n k e d  t o  t h e  p r o c e s s  of  d e l e g a t i n g  f i n a n c i a l  

c o n t r o l  t o  t h e  depar tmen t s  whieh would r e q u i r e  i n c r e a s e d  d e p a r t m e n t a l  ae- 

c o u n t a b i l i t y . 6 2  The Commissioner r a t i o n a l i z e d  t h e  need f o r  a n  a u d i t  func- 

t i o n  a s  r e l a t e d  t o  t h e  F o r c e ' s - i n t e r n a t i o n a l  image a s  a n  e f f e c t i v e  o rgan iza -  

t i o n ,  



"The level of effectiveness of the Force is amongst 
the highest in the World, ' and this must not be al- 

*163 lowed to deteriorate, - 
- 

e' 
By 1973, there was still some confusion as to ~herei-~erational 

L , 
audit function should be located and its exact role; evFn 'though the Ross 

Study had recommended that Management Audit should report directly to the 

u 
Commissioner and should be responsible for the evaluation of 'the organiza- 

tion's "structure, its basic policies, its administrative qontrols and its 

system of internal communications."64 On September 18, 1973, the OIC of 

Management Audit Unit discussed the matter at an executive meeting with' the 

intention 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 organization for a 

review of the entire departmental operations as a service to management. -65 

Senior management was clearly not satisfied with the role and approach 

't of he Management Analysis Unit had been taking. The OIC Management Analy- 

sis Unit countered by making the distinction between effectiveness auditing 

and compliance inspections, a distinction he said, was not well understood 

by management. Senior Manqgement agreed to consider the question of func- 

tional independence.and a broader approach to auditing. On October 4, 1973, 

Management Audit Unit was renamed the Operational Audit Unit with the terms 

of reference defined as being, 



"respons ib le  t o  t h e  Commissioner f o r  conducting sys- 
t emat ic ,  independent reviews and a p p r a i s a l s  (Opera- 
t i o n a l  ~ u d i t )  of each Divis ion and Headquarters D i -  
r e c t o r a t e s  and independent branches. "66 

I n  1974, f i n a n c i a l  a u d i t s  were combined wi th  t h e  managerial  con t ro l  

aud i t s .  .The conso l ida t ion  of " t h e  two a u d i t  f u n c t i o n s  was a  r e s u l t  of the  

F inanc ia l  Management and Control  Study, c a r r i e d  o u t  by t h e  Auditor General 

i n  1974, which recommended t h a t  a u d i t  func t ions  should be expanded and re- 

spons ib le  t o  a  s e n i o r  management a u d i t  committee.67 A Planning Board meet- 

i n g  on 

a n c i a l  

I t  was 

m i t t e e  

t he  February 26 ,  1976, approved t h e  t r a n s f e r  of ' S t  D i r ec to ra t e  Fin- 

Audit Unit  t o  Organiza t iona l  Analysis  Unit  e f f e c t i v e  Apr i l  1, 1976. 

t o  be c a l l e d  F inanc ia l  Audit Sect ion.  The format ion of an Audit Com- 
I 

composed of t he  t h r e e  Deputy Commissioners and t h e  Di rec to r  General 

was a l s o  approved. A c o l l e g i a l  d e c i s i o n  making process  seemed t o  e x i s t  i n  , 

Planning Board, a s  a l l  p a r t i c i p a n t s  noted t h e i r  views and agreement o r  d i s -  

agreement on m a t t e r s  d i scussed .  68 

Phase I11 of t he  Organizat ion Review c a r r i e d  ou t  i n  1978 examined t h e  

a u d i t  func t ion  and found t h a t  t h e r e  were 15 d i f f e r e n t  types  of a u d i t s  being 
, . 

c a r r i e d  o u t ,  ranging from f i n a n c i a l  a u d i t s  t o  o p e r a t i o n a l  and admin i s t r a t i ve  

a u d i t s  of t he  Divis ions .  A second observa t ion  was t h e  f ragmentat ion of 

a u d i t  r e s u l t s  because r e p o r t s  were s t r u c t u r e d  under t he  f i v e  elements of 

management: plqnning, o rganiz ing ,  resource  a l l o c a t i o n ,  d i r e c t i n g ,  and con- 

t r o l I l n g ,  Previous r e p o r t s  had been by func t ion  and tended t o  g ive  a  more 

comprehensive review of t h e  a r e a  being audi ted ,  The major recommendations 

from t h e  review were t h a t :  

1. The Audit Committee should cont inue 



2. Only two l e v e l s  of a u a i t  should e x i s t :  

( a )  HQ a u d i t s  of Div is ions ,  
(b) Div is ion  a u d i t s  of ~ u b / ~ i v i s i o n s  

3. Other* audits should be termed "managerial re-  I 

views" and may be c a r r i e d  o u t  by C O s  and Direc- 
t o r a t e  Heads69 

The above recommend&ions were approved by t h e  Commissioner on October 25, 

The development of  i n t e r n a l  a u d i t i n g  i s  c l e a r l y  r e l a t e d  t o  t h e  Glassco 

Commission and p re s su re s  from t h e  Cent ra l  Agencies t o  expand t h e  scope of 

a u d i t s  from compliance a u d i t s  t o  a u d i t s  of e f f i c i e n c y  and e f f ec t iveness .  A s  

a  r e s u l t ,  t h e  Inspec t ion  Team was transformed during'  t he  1970s i n t o  a  com- 

prehensive a u d i t  u n i t  conso l ida t ing  t h e  va r ious  types  of a u d i t s  t h a t  e x i s t e d  

p r i o r  t o  1978. 

One of t h e  major problems i n  a u d i t  is s t i l l  l i nked  t o  t h e  r o l e  of t he  

Inspec t ion  Team. An Of f i ce r  f a m i l i a r  wi th  t he  ope ra t ions  of Audit Branch 

s a i d ,  

"I th ink  i t ' s  s t i l l  t h e  i d e a  of breaking away from 
the  concept of t he  In spec t ion  Team; the  Commissioner 
and s e n i o r  management expect ing a u d i t  w i l l  be a b l e  t o  
look a t  every th ing  and every place...a yea r  and a 
ha l f  ago he r e l u c t a n t l y  agreed t o  a  t h r e e  yea r  
cycle." 

General ly ,  Senior  Management d i d  n o t  seem t o  g ra sp  the  concept of a u d i t i n g  

and che r o l e  i t  should p lay  i n  t h e  o rgan iza t ion  even though i t  was s t a t e d  i n  

t h e  terms of re fe rence .  S t r u c t u r a l l y ,  t he  conso l ida t ion  of t h e  a u d i t  func- 

t i o n s  complemented the d i v i s i o n a l i z e d  s t r u c t u r e  of  the  Force by standard- 
P 

k i n g  and formal iz ing  t h e  c e n t r a l i z e d  c o n t r o l  process ,  t h e o r e t i c a l l y  redu- 
\ 

L 

Qpg t h e  need f o r  d i r e c t  superv is ion  a s  a  c o n t r o l  mechanism. 
i 



S t a f f i n g  and Personnel  Branch 

S t a f f i n g  Branch was reorganized i n  1969, a s  a  d i r e c t  r e s u l t  of t h e  

P.S. Ross Study, b r ing ing  toge the r  a  number of fragmented s t a f f i n g  responsi-  

b i l i t i e s  which had p rev ious ly  been d iv ided  among t h e  Adju tan ts  Branch, 

Tra in ing  Branch and S t a f f i n g  Branch a s  i l l u s t r a t e d  i n  F igure  9. The Ross 

Study had descr ibed  S t a f f i n g  Branch as "h igh ly  c e n t r a l i z e d "  and v i r t u a l l y  

unchanged s i n c e  i t  was f i r s t  organized i n  1944.71 

P r i o r  t o  t h e  Ross Study, howevkr, a  review of t h e  s t a f f i n g  func t ion  had 

been done by D r .  W.R.N. B l a i r  from t h e  Un ive r s i t y  of A lbe r t a  i n  1967, h i s  

conc lus ioh ,  l i k e  t h e  Ross Study, was t h a t  t he  Branch r e q u i r e d  a  thorough re- 
I 

organiza t ion .  He c i t e d  a  f ragmentat ion of programs, a  l a c k  of any s p e c i a l  - t 

c r i t e r i a  f o r  t h e  s e l e c t i o n  of Personnel  O f f i c e r s ,  a  l a e k  of j o b  a n a l y s i s  of 

p o s i t i o n s  which made c a r e e r  planning impossible  and a  l a c k  of r e sea rch  i n t o  

f u t u r e  personnel  requirements.  The Force took no a c t i o n  a s  a  r e s u l t  of 
* 

~ l a i r " ~  r e p o r t ,  pending t h e  completion of t h e  Ross Study p r i m a r i l y  because 

i t  d i sagreed  wi th  some of t he  c r i t i c i s m s . 7 2  

The Ross Study e s s e n t i a l l y  agreed t h a t  s i g n i f i c a n t  changes should take  

p lace .  I n  a d d i t i o n  t o  a  r eo rgan iza t i on ,  i t  recommended t h a t  increased  dele- 

g a t i o n  of s t a f f i n g  r e s p o n s i b i l i t i e s  t o  t h e  Div is ions  should t ake  p l ace  and 

t h a t  t h e  fo l lowing  programs needed t o  be developed, 

- manpower planning 
- performance a p p r a i s a l s  
- j o b a n a l y s i s  
- personnel  research73 

In response t o  t h e  c r i t i c i s m  by t h e  two s t u d i e s ,  a  number of i n t e r n a l  

s t u d i e s  and po l i cy  reviews were undertaken dur ing  t h e  1970s. The major 



changes t h a t  fo l lowed  focused  on t h e  d e l e g a t i o n  of i n c r e a s e d  r e s p o n s i b i l i -  

t i e s  t o  t h e  D i v i s i o n s ,  and t h e  development and f o r m a l i z a t i o n  o f  a s t a f  f  i n g  

p o l i c i e s ,  The f i r s t  fo rmal  d e c e n t r a l i z a t i o n  of  r e s p o n s i b i l i t i e s  took p l a c e  

A p r i l  1, 1972, when t h e  a u t h o r i t y  t o  approve t h e  s u i t a b i l i t y  of  a p p l i c a n t s  

was d e l e g a t e d  t o  t h e  D i v i s i o n  COs.74 

I n  1972, S t a f f i n g  Branch under took t o  deve lop  a  sys tem of  t r a n s f e r  

p lann ing  t h a t  would a t t e m p t  t o  p l a n  f o r  t h e  e v e n t u a l  replacement  of person- 

n e l  th rough  a  program c a l l e d  s u c c e s s i o n  planning.  The o b j e c t i v e s  and advan- 

t a g e s  of t h e  program were d e s c r i b e d  as f o l l o w s ,  

"Perhaps t h e  most s i g n f i c a n t  b e n e f i t '  of s u c c e s s i o n  
p lann ing ,  i s  t h a t  by t a k i n g  cognizance  o f  p lanned j o b  
changes i n  c a r e e r  development of  t h e  i n d i v i d u a l  and/  
o r  s t r u c t u r a l  changes i n  t h e  organiza_io_n_,-.-it pro- 
v i d e s  f o r  e a r l y  i d e n t i f i c a t i o n  of manpower imbalances  
i n  terms o f  numbers, a n d i o r  s k i l l s  and consequen t ly ,  
l e a d  t i m e  t o  t r a i n  members where p o s s i b l e ,  r e c r u i t  
where n e c e s s a r y  and p rov ide  f o r  planned placement i n  
e v e n t  of s u r p l u s e s .  "75 

J 

I n i t i a l l y  t h e  sys tem invo lved  d i v i s i o n s  send ing  " s u c c e s s i o n  l is ts"  of  

planned t r a n s f e r s  t o  H Q s  f o r  r ev iew,  b u t  i t  r e s u l t e d  i n  a n  immense amount of 

paperwork. An o f f i c e r  who had been i n  S t a f f i n g  and Personne l  Branch de- 

s c r i b e d  t h e  sys tem t h u s ,  

"Success ion p l a n n i n g  t r i e d  t o  p r e p l a n  e v e r y  t r a n s f e r  
bu t  i t  f a i l e d  because e a c h  d i v i s i o n  had a  d i f f e r e n t  
sys tem and when t h e  l i s ts  a r r i v e d  i n  HQs t h e r e  wasn ' t  
enough s t a f f  t o  p r o c e s s  them. What f i n i s h e d  t h e  sys-  
t e m  though,  was when members s t a r t e d  t o  h a v e e a  c h o i c e  / 

on t r a n s f e r s  because i t  depended on a r b i t r a r y  d e c i -  
s i o n s .  Once t h a t  wasn ' t  p o s s i b l e ,  s u c c e s s i o n  plan- 
n ing  became v i r t u a l l y  imposs ible ."  

Development and r e v i s i o n  of  Success ion Planning as a  sys tem con t inued  

i n t o  t h e  1980s, and has  r e s u l t e d  i n  t r a n s f e r  p o l i c y ,  i n  t h e  A d m i n i s t r a t i o n  



\ .  

Manual, going from eight pages in 1970 which set out the activities and re- 

sponsibilities of Staffing Branch operations to a comprehensive manual two 

inches thick in 1980. The new manual sets out transfer policy, procedures, 

position requirements, duty and location codes in a comprehensive manner as 

part of the succession planning process. 

A study of bidding systems was also done in 1974, but the study con- 

cluded 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 addition, the study concluded that management would be deprived 

"of its prerogative to manage-by transferring those who, in its considered 

opinkon, were the best people for a particular job.*'76 The Force's view was 

P 
an affirmation of the existing system, 

"The study. ..showed that the Force is as progressive 
as most other organizations in the area of staf- 
fing."7' 

Promotion policy underwent a similar process of form ization and dele- 
, 

gation as did transfer policy. The first suggestion of delegating promotion 

authority to the Divisions came in 1966, but no action was taken until 

January, 1976, when the Director of Personnel wrote to the Deputy Commis- 

sioner (Pidmin) advising that the promotion process was beginning to entail 

an extremely heavy workload, sometimes involving the review of up to 400 in- 

dividual personnel files. In 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/~romotion Boards. The proposal was approved by the 

Commissioner as of January 20, 1976, but was limited to the promotion of 



Constables and Corporals. Later, in July 1976, all promotions within the 

NCO ranks were delegated to the COs and the ~ivisio* '~ransfer/~romotion 

Boards. The Commissioner remained the authorizing authority until July 1976 

when he delegated that authority to the COs so he could act as the final 

level in the grievance process.78 

The major formalization of transfer/promotion policy occurred in 1975 

when it was recommended by the OIC Staffing Branch that policy should in- 

clude a clear statement of the objectives of the system. Suggest 

tives, to be included in the statement, were that transfers 

needs of the Force and be progressive, while taking into consideration the 

expectations of the individual, and prior consultation, before transfers 

were ordered. Merit, demonstrated ability and leader~hip~qualities were 

suggested as the criteria for promotions. The recommendations were incor- 

porated into policy in February 1975. They represented a bold initiative 
+ r  

considering how arbitrary the system had been previously.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- 

velopment of dual staffing designed to provide Civilian Members with in- 

creased career opportunities, were also under constant review and amend- 

men t -80 

Recruiting policy also underwent major changes during the 1970s, which 

inc ded the recruitment of women and married men for the first time in the L 
F ' b .  

history of the RCMP. The  change,^ came about as a result of a severe shor- 



tage of applicants during 1974, and pressure from the government to hire 

women in keeping with the Royal Commission on the Status of Women in 1970.~~ 

With the recruitment of women, recruiting standards for men were being 

increasingly questioned. In December 1974, the Bureau of MZnagement Consul- 

tants reviewed the recruiting procedures of the Force and suggested a system 

of weighted selection standards. After being studied by the Force, approval 

was given to implement the "Weighted Selectipn ~taddards*' or the WSS, in 

1976. The system resulted in the elimination of arbitrary maximum 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 similar 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- 

uation and Review Report (PERR) for Senior NCOs. The objectives of the re- 

view were described in an Administration Bulletin as necessary to develop a 

system that would provide accurate information about.members performance in 

a manner that standardized the information "so that realistic personnel ad- 

ministrative decisions...can be carried out. ~ ~ 8 3  

A new Performance and Evaluation Profile (PEP) for Constables and Cor- 

porals was introduced in July 1978. The development of this new report be- 

gan in 1973, using a rating technique called "forced choice." The forced 

- - c M e e  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 



1 

most a c c u r a t e l y  d e s c r i b e s  t h e  l e v e l  o f  performance.  The r a t e e  i s  u l t i m a t e l y  

provided w i t h  a  s t a t e m e n t  comparing h i s  l e v e l  o f  performance i n  a  p a r t i c u l a r  

o c c u p a t i o n a l  group w i t h  a l l  o t h e r s  i n  t h e  same group.84 

The o l d  Performance 'Ra t ing  and Review Repor t  was l a r g e l y  a  b e h a v i o u r a l  

assessment  w i t h  f o u r  o f  e i g h t  q u a l i t i e s  r e l a t i n g  t o  t h e  - F o r c e ' s  v a l u e  sys-  

t e m .  The c h a r a c t e r i s t i c s  were:  

- appearance ,  b e a r i n g  and p e r s o n a l  grooming 

- d i s c i p l i n e  a 

- conduc t  and depor tment  
- l o y a l t y  

I n  1968, t h e  A d m i n i s t r a t i o n  Manual i n s t r u c t i o n s  d e f i n e d .  t h e  f o l l o w i n g  p o i n t s  

t o  c o n s i d e r  i n  a s s e s s i n g  l o y a l t y ,  

- "Does t h e  member oppose a n y t h i n g  which might  damage 

t h e  Force  o r  i t s  r e p u t a t i o n ?  
C1 

- Does t h e  member r e f u s e  t o  b r i n g  d i s c r e d i t  upon t h e  
F o r c e . b y  h i s  a c t i o n  and words? 

- How f a r  d o e s  t h e  member p l a c e  t h e  w e l f a r e  of  t h e  
Force ahead o f  o t h e r   consideration^?"^^ 

The above g i v e s  some i d e a  o f  how members of  t h e  Force were 

e v a l u a t e d  and what was expec ted  o f  them i f  they  expec ted  t o  g e t  ahead i n  t h e  

o r g a n i z a t i o n .  The l a t e r . a p p r a i s a 1  forms were more s e r i o u s  a b o u t  i d e n t i f y i n g  

work r e l a t e d  performance c h a r a c t e r i s t i c s .  e '  

A High P o t e n t i a l  Development Program was a l s o  i n c o r p o r a t e d  i n t o  per-  

formance a p p r a i s a l s  i n  August 1975. I t  w a s  des igned  t o  i d e n t i f y  and p rov ide  

members w i t h  above a v e r a g e  performance,  exposure  t o  a n  i n c r e a s i n g  v a r i e t y  of 

d u t i e s  and r e s p o n s i b i l i t i e s .  The program, v i r t u a l l y  from t h e  s t a r t ,  m e t  

w i t h  r e s i s t a n c e  from t h e  D i v i s i o n  S t a f f i n g  O f f i c e r s .  Most of  t h e  problems 

c e n t e r e d  around t h e  vagueness  of t h e  program and t h e  i n a b i l i t y  of  t h e  Divi-  



s i o n s  t o  p rov ide  t h e  k i n d s  of  o p p o r t u n i t i e s  n e c e s s a r y  t o  make t h e  .program 

f u n c t i o n .  86  
z 

No s i g n i f i c a n t  o r g a n i z a t i o n a l  changes have o c c u r r e d  i n  t h e  s t a f f i n g  

f u n c t i o n  s i n c e  1968 when t h e  r e w a n i z a t i o n  brought  t o g e t h e r  p r e v i o u s l y  
v 

fragmented s t a f f i n g  r e l a t e d  a c t i v i t i e s  i n  one s p e c i a l i z e d  Branch. Although, 

i n  1975, t h e l B r a n c h  w a s  renamed S t a f f i n g  and Personne l  Branch and some re- 

a l ignment  of  activities i n t e r n a l l y q d i d  t a k e  p lace .87 

t 
Since  1968, t h e  s t a f f i n g  f u n c t i o n  h a s  undergone e x t e n s i v e  review and 

d e l e g a t i o n  of some of i t s  r e s p o n s i b i l i t i e s  t o  t h e  D i v i s i o n s .  The n e t  impact  

h a s  been t h e  mass ive  f o r m a l i z a t i o n  of s t a f f i n g  r e l a t e d  f u n c t i o n s ;  a  'process 

t h a t  h a s  occur red  g e n e r a l l y  throughout  t h e  'Force d u r i n g  t h e  1970s. The Ad- 

m i n i s t r a t i o n  Manual was a s i n g l e  volume i n  1968, today i t  i s  a  se t  of t e n  

volumes. The O f f i c e r  who had been i n  S t a f f i n g  and Personne l  Branch com- 

mented on t h e  impact  of  f o r m a l i z a t i o n  on t h e  s t a f f i n g  p r o c e s s ,  
+ 

"Formal iza t ion  h a s  b e n e f i t e d  t h e  i n d i v i d u a l  by d e f i n -  
i n g  t h e  r u l e s  b u t  a t  t h e  same t i m e  i t  has  emascula ted  
t h e  power of s t a f f i n g  because d e c i s i o n s  abou t  human 
r e s o u r c e s  a r e  made by boards ,  and board d e c i s i o n s  a r e  
n o t  c o n s i s t e n t .  The power of t h e  OIC S t a f f i n g  i s  
t h u s  l i m i t e d  by an  e l a b o r a t e '  system of p o l i c i e s  and 
procedures."  

T r a n s f e r  p o l i c y  underwent t h e  most A Q n i f i c a n t  change w i t h  t h e  i n t r o -  

d u c t i o n  of Success ion  P lann ing .  E l a b o r a t e  and fo rmal ized  p rocedures  were 
> 

developed which r e q u i r e d  t h e  D i v i s i o n s  t o  deve lop  s u c c e s s i o n  l i s t s  f o r  a l l  , 

p o s i t i o n s  and forward them t o  Headquar ters  f o r  review. Success ion  P lann ing ,  

a s  t h e  O I C  Manpower P lann ing  S e c t i o n  no ted ,  was i n t e n d e d  t o  s o l v e  most of 

t h e  F o r c e ' s  s t a f f i n g  problems by a d d r e s s i n g  , t h e  m a j o r i t y  of  t h e  c r i t i c i s m s  



?-' i n  t h e  Blair and Ross r e p o r t s  i n  r e s p e c t  t o  c a r e e r  p lann ing .  By l a t e  1979, 
e 

i t  w a s  e v i d e n t  t h a t  Success ion  P lann ing  was n o t  l i v i n g  up t o  e x p e c t a t i o n s ,  a  

view t h e  D i r e c t o r  of Pe rsonne l  expressed  i n  1972, 

" success ion  l i s t s  a r e .  v i s u a l i z e d  as t h e  answer t o  
many, i f  n o t  most,  of o u r  manpower p l a n n i n g  pro- 
blems. I do n o t  s h a r e  t h i s  view."88 

I n  1980, a major r ev iew of  t h e  program began. 

The performance a p p r a i s a l  systems were a l s o  under  con t inuous  exami*a- 

t i o n  and review between A p r i l  1971 and J u l y  1978. The changes r e s u l t e d  i n  a  
, 

h i g h l y  fo rmal ized  sys tem which h a s  a t t empted  t o  s t a n d a r d i z e  r a t i n g s  and 

e l i m i n a t e  p o t e n t i a l  b i a s .  R a t i n g s  have become much more j o b  r e l a t e d ,  moving 

away from t h e  b e h a v i o u r a l  o r i e n t a t i o n  of t h e  A-26 which emphasized conduct 

and l o y a l t y ,  and pa id  l i t t l e  a t t e n t i o n  t o  a c t u a l  j o b  performance. Promotion 

p o l i c y  which i s  c l o s e l y  l i n k e d  t o  t h e  a p p r a i s a l  sys tem i s  g r a d u a l l y  r e p l a c -  

i n g  s e n i o r i t y  w i t h  merit as t h e  b a s i s  of promotion; however, s e r v i c e  guide- 

l i n e s  s t i l l  cork inue  t o  be  p a r t  of  t h e  system. The s t a n d a r d i z a t i o n  of  pro- 

motion c r i t e r i a  and t h e  d e f i n i t i o n  of merit between D i v i s i o n s  a l s o  remains 

something of  an  enigma, even today.  

R e c r u i t i n g  p o l i c y  h a s  become more l i b e r a l  w i t h  t h e  r e c r u i t m e n t  of  women 

and mar r i ed  men. These changes r e p r e s e n t e d  a  major d e p a r t u r e  from t h e  

F o r c e ' s  p r e v i o u s  t r a d i t i o n  of r e c r u i t i n g  o n l y  s i n g l e  young men. The change 

occur red  a s  a  r e s u l t  of  a  r e c r u i t i n g  squeeze  i n  1974 and p r e s s u r e  from t h e  

Government t o  have a  h i g h  p r o f i l e  o r g a n i z a t i o n  respond t o  t h e  Royal Commis- 

s i o n  on t h e  S t a t u s  of Women. 



Off ice  of  t h e  Chief  ina an cia-f icer 

P r i o r  t o  t h e  Glassco  Commission Report  i n  e  Force  had a l r e a d y  - 

' under taken  a  r e o r g a n i z a t i o n  of  i t s  f i n a n c i a l  management sys tem a s  a r e s u l t  

o f  t h e  Cameron Survey i n  1954. T h e ' e s s e n t i a l  changes a t  t h a t  t i m e  had been 

t h e  d e l e g a t i o n  of i n c r e a s e d  f i n a n c i a l  a u t h o r i t y  t o  t h e  D i v i s i o n  C O s  and t h e  

o r g a n i z a t i o n  of  t h e  E s t i m a t e s  and F i n a n c i a l  Branch i n  ' S t  D i r e c t o r a t e  a s  a  

c e n t r a l  p o i n t  of f i n a n c i a l  c o n t r o l .  k 

1 

A f t e r  t h e  Glassco Commission r e p o r t e d ,  t h e  Force became one a f  t h e  

f i r s t  depar tments  t o  beg in  a  p r o c e s s  of d e l e g a t i o n  and t o  examine sys tems - 

r e l a t e d  t o  f i n a n c i a l  p l a n n i n g ,  i n t e r n a l  a u d i t i n g ,  and f i n a n c i a l  c o n t r o l  sys-  - 
tems.89 According t o  one S e n i o r  F i n a n c i a l  O f f i c e r  who was i n t e r v i e w e d ,  t h e  

Glassco  Commission began a p r o c e s s  of  e v o l u t i o n  marked by t h e  i n c r e a s e d  d e l -  

e g a t i o n  of r e s p o n s i b i l i t y  t o  t h e  depar tments  i n  t h e  s p i r i t  of " l e t  t h e  man- - 
a g e r s  manage." H e  s a i d ,  

"We d i d  t h a t ,  w e  embarked on a  p a t t e r n  o f  d e l e g a t i o n  
but  t h e r e  was a  f a i l u r e  t o  manage p r o p e r l y ,  a s  a re -  
s u l t  w e  had problems i n  t h e  o p e r a t i o n a l  a r e a s .  - We 
d i d n ' t  have sys tems i n  p l a c e  t o  review and moni tor  
p o l i c y .  On t h e  c o r p o r a t e  ( f i n a n c i a l )  s i d e  t h e r e  has  
been con t inued  d e l e g a t i o n  t o  t h e  C O s  and S e n i o r  Fin- 
a n c i a l  peop le  i n  t h e  Div i s ion .  I would s a y  though, 
we have e n t e r e d  a  p e r i o d  where i n c r e a s e d  d e l e g a t i o n  
h a s  ended." 

I n  1966, t h e  Deputy Commissioner ( ~ d m i n )  recommended t h a t  E s t i m a t e s  and 

F i n a n c i a l  Branch be s e p a r a t e d  from ' S t  D i r e c t o r a t e  and t h a t  a  Budget Commit- 

t e e  be formed. ~ e '  f e l t  t h a t  t h e  Force was bad ly  o u t  of  s t e p ) w i t h  t h e  b a s i c  

concept  of independent  f i n a n c i a l  o p e r a t i o n s  and a c c o u n t s b i l i  t y  t o  t h e  De- 

par tment  Head, a s  recommended by t h e  Glassco  commission. I n  f a c t ,  t h e  Chief 

F i n a n c i a l  O f f i c e r  of t h e  Force ,  t h e  O I C  E s t i m a t e s  and F i n a n c i a l  S e c t i o n ,  was 

two l e v e l s  below t h e  Commissioner. 90 



No action was taken on the recommendation as it was felt that Treasury 

Board would not' allow the separation of the finance and supply functions. 

It was suggested that the OIC Estimates and Financial Branch report directly 

to the Deputy Commissioner (Admin) or the Commissioner on financial matters, 

and to the ~irectbr 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 
3 

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 1 9 7 9 . ~ ~  

In spite of the changes that had occurred following the Cameron G y  , 

and in 1966, fhe Chief Treasury Officer, an Officer 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 C 

- 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- 
I 

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 ~ornmisslon.93 The key difference according to the Senior Financial 



O f f i c e r  w a s  t h a t  " t h e  Force  was now r e s p o n s i b l e  forc  S e c t i o n s  25, 26 and 27 

of  t h e  F i n a n c i a l  A d m i n i s t r a t i o n  A c t , "  which had p r e v i o u s l y  been t h e  

r e s p o n s i b i l i t y  of t h e  Chief Treasury  O f f i c e r .  

No s t r u c t u r a l  changes t o  ' S f  D i r e c t o r a t e  were c o n s i d e r e d  u n t i l  Phase 

111 of t h e  Organ iza t ion  Review which recommended t h a t  t h e  Chief Departmental  

F i n a n c i a l  O f f i c e r  should  be r e s p o n s i b l e  d i r e c t l y  t o  t h e  Head of  t h e  Depart- 
6 

ment. The Deputy Commissioner (Admin) was i n  t h e o r y  t h e  Chief F i n a n c i a l  Of- 

f i c e r  f o r  t h e  Force ,  b u t  i n  p r a c t i c e  he was t o o  f a r  removed from t h e  day- 

to-day f i n a n c i a l  a c t i v i t i e s  and burdened w i t h  o t h e r  a d m i n i s t r a t i v e  d u t i e s  t o  

meet t h e  c r i t e r i a  s e t  o u t  by t h e  Audi tor  General  f o r  a n  independent  depar t -  

menta l  f i n a n c i a l  o f f i c e r . 9 4  

I n  e a r l y  1979, Treasury  Board's  approva l  was sought  t o  r e o r g a n i z e  'S '  

D i r e c t o r a t e  i n  o r d e r  t o  " s t r e n g t h e n  t h e  f i n a n c i a l  management and c o n t r o l ,  

and a c c o u n t a b i l i t y "  mechanisms - w i t h i n  t h e  Force.95 According t o  t h e  Senior  

F i n a n c i a l  O f f i c e r ,  i t  r e s u l t e d  i n  more f i n a n c i a l  autonomy, 

"We have more autonomy and f i n a n c i a l  a u t h o r i t y  b u t  
a l s o  a  l o t  more a c c o u n t a b i l i t y  t o  ~overnment . "  

The r a t i o n a l e  f o r  t h e  r e o r g a n i z a t i o n  was s t a t e d  a s  be ing  based on t h e  

need f o r  improved f i ~ a n c i a l  management and c o n t r o l  throughout  government 

which had been s t r e s s e d  by t h e  F o r c e ' s  immediate environment.  Success ive  

r e - o r g a n i z a t i o n s  d u r i n g  t h e  p reced ing  y e a r s  which had i n c r e a s e d  t h e  d u t i e s  

o f  t h e  Deputy Commissioner (Admin) i n  t h e  a r e a  of  p e r s o n n e l ,  f i n a n c e ,  o f f i -  

c i a l  languages ,  management s e r v i c e s  and i n f o r m a t i o n  s e r v i c e s  were also c i t e d  

a s  r a t i o n a l e  f o r  a  r e s t r u c t u r i n g  of t h e  f i n a n c i a l  and supp ly  a r e a s .  AP- - 
I 

r 1 

p r o v a l  f o r  t h e  r e o r g a n i z a t i o n  of ' S t  D i r e c t o r a t e  and t h e  c r e a t i o n  of t h e  i 

F i n a n c i a l  Management D i r e c t o r a t e  was g i v e n  by Treasury  Board on May 1, 



14 1  f 
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- 1979.96 

S t r u c t u r a l l y ,  t h e  Of f i ce  of the  Chief F inanc ia l  O f f i c e r  was organized-  

i n t o  two Di rec to ra t e s :  Budgeting and Accounting Systems, and F inanc ia l  Con- 

t r o l  and Au tho r i t i e s .  Accountab i l i ty  f o r  f i n a n c i a l  ma t t e r s  was now d i r e c t l y  

t o  t h e  Commissioner through t h e  Chief F inanc ia l  O f f i c e r  who a l s o  became p a r t  

of t h e  Senior  Executive Committee. The d u t i e s  r e l a t e d  t o  t h e  o v e r a l l  f inan-  

c i a l  management and c o n t r o l  of t he  RCMP and l i a i s o n  wi th  t h e  Cent ra l  Agen- 

c i e s .  A s  a  r e s u l t  of t h e  o rgan iza t ion  of t h e  Off ice  of t h e  Chief F inanc ia l  

Of f i ce r ,  'S' D i r e c t o r a t e  was r e s t r u c t u r e d  but  remained under t h e  Deputy Com- 

missioner  (Admin) and n o t  a s  had been i n i t i a l l y  suggested under t he  Chief 

E inanc ia l  o f f i c e r  .97 

A s  wi th  many of t h e  preceding  changes they had t h e i r  o r i g i n s  i n i t i a l l y  

i n  t h e  Gla.ssco Commission and changes t h a t  came o u t  of t h e  Auditor General ' s  

d i s p u t e  wi th  the Government. The impact of t hese  p re s su re s  were confirmed 

by t h e  Senior  F inanc ia l  Of f i ce r  a s  the  primary impetus f o r  change, but  he 
* 

a l s o  commented, 

" t h e  overwhelming p re s su re  of two r e s p o n s i b i l i t i e s  
c rea ted  a  n e c e s s i t y  f o r  o rgan iza t iona l  change i n  or- 
d e r  t o  g e t  t h e  job  done. I n  f a c t ,  w e  had been re- 
por t ing  d i r e c t l y  t o  the  Commissioner i n  an ad hoc way 
,before  t h e  change." 

C l a s s i f i c a t i o n  

C l a s s i f i c a t i o n  o r i g i n a t e d  i n  t h e  Publ ic  Serv ice  and had been c a r r i e d  

ou t  t o  f a c i l i t a t e  t h e  i n t roduc t ion  of c o l l e c t i v e  bargaining.  P r i o r  t o  1966, 

w e l l  over 2,000 job  t i t l e s  o r  g rades  e x i s t e d  i n  t h e  Publ ic  Serv ice ,  s o  i t  

was net-essary t o  reduce the number of c a t e g o r i e s  t o  something t h a t  would be 



manageable in the collective bargaining process. 98 

Following the relative success of classification in the Public Service, 

Treasury Board directed the Force in Octonber 1967, to undertake the immedi- 

ate development and implementation of a classification system. The essence 

of Treasury Board's letter, 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 input into the process. It respond- 

ed by creating an Officer's .position in August 1968, and began researching 

classification methodology. loo 

The intent of classification was to establish a basis for compensation 

of similar work within and be tween organizations. In addition, classif ica- 

tion was intended to assist in the staffing and training processes by defin- 

ing the tasks of positions and the requirements necessary to carry out those 

tasks. 101 The essence of classif icatkon 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.102 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 standards began in 

earnest in three areas with Treasury Board providing the expertise: Admini- 
i 

stration, Law Enforcement and Special Services. Discussions with Treasury 

Board on the first Administrative Standards took place early in 1971. Al- 



t b t t g h , a c c e p t a b l e  t o  Treasury Board, implementation was n o t  au thor ized  pend- 

i ng  t h e  completion of s t anda rds  f o r  t h e  Law Enforcement and S e c u r i t y  Service  

a r e a s ,  In  June 1972, t h e  Law Enforcement Standard was r e j e c t e d  by Treasury 

Board and 

suggested 

s t anda rds  

r e s t r u c t u r i n g  took u n t i l  January 1973. A t  t h a t  t i m e ,  t he  Force 

p a r t i a r l y  implementing t h e  Adminis t ra t ion and Law Enforcement 

bu t  Treasury ~ o a r d G ~ a i n  r e j e c t e d  t h a t  sugges t ion  and i n s i s t e d  

t h a t  comprehensive s t anda rds  covering a l l  p o s i t i o n s  should be approved be- 

f o r e  implementation. 103 

During an in te rv iew,  one Treasury Board o f f i c i a l  who had been involved 

i n  t h e  RCMP's c l a s s i f i c a t i o n  s i n c e  1972, s a i d  t he  Force had b u i l t  t h e  stand- 

a rd  around comparisons of .only l a r g e  p o l i c e  f o r c e s  i n  Canada and Treasury 

,Board had wanted t o  t ake  a more of a "middle of t h e  road approach and 

some sma l l e r  p o l i c e  f o r c e s  i n  t h e  match." 

Both Treasury Board and t h e  S o l i c i t o r  General ' s  Department had been 

. p l y i n g  p re s su re  on t h e  Force t o  complete t h e  c l a s s i f i c a t i o n  process.  

n e g o t i a t i o n s  became l i n k e d  t o  t h e  i n t roduc t ion  of c l a s s i f i c a t i o n  when 

use 

a P- 

Pay 
2 .  

t he  

S o l i c i t o r  General i nd i ca t ed  he wanted i t  i n  place be fo re  t h e  nex t  pay review 

, i n  1973i104 A Chief Superintendent  who had been i n  charge of C l a s s i f i c a t i o n '  - 

Branch confirmed t h i s  dur ing  an in te rv iew,  

' ' ~ r e d r ~  Board was applying cons iderab le  p re s su re  
and i n  a t  l e a s t  two success ive  occasidns l i nked  pay 
nego t i a t i ons  t o  t he  implementation of c l a s s i f i c a -  
t i o n .  mis occurred i n  t h e  e a r l y  1970s. Whether 
l i nk ing  our pay n e g o t i a t i o n s  t o  c l a s s i f i c a t i o n  slowed 
t h e  n e g o t i a t i o n s  is d f f f f m f t  to say ,  however, they  
c e r t a i n l y  used i t  t o  g e t  u s  moving on c l a s s i f i c a -  
t i o n .  " 

Responding t o  pres&re from Treasury Board, t he  Commissioner, i n  an execu- 

t i v e  meeting i n  January 1973, - emphasized t h a t  he wanted the  c l a s s i f i c a t i o n  



program. completed as quickly as poss le.105 %/' 
Part of the problem apRars to have stemmed from a shortage of quali- 

-T' 
fied personnel. The OIC Classification and Compensation Branch reported on 

several occasions about a backlog of work.106 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- 
4 

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 "ap$intment as peace officers" en- 



t a i l e d  a wider  r ange  o f  d u t i e s  t h a t  could  n o t  be c a p t u r e d  i n  t o t a l ,  i n  pos i -  

t i o n  j o b  d e s c r i p t i o n s .  A s  a  r e s u l t ,  t h e  Force f e l t  .a sys tem o f  e s t a b l i s h -  

ment c o n t r o l s  mcst be p a r t  of  t h e  system.108 

I n  a r g u i n g  i t s  p o s i t i o n ,  t h e  Force  s a i d  t h a t  t h e  t e rms  and c o n d i t i o n s  
> 

of employment f o r  members was c o n s i d e r a b l y  d i f f e r e n t  t o  t h a t  of t h e  P u b l i c  

Serv ice .  The Force d e s c r i b e d  i t s e l f  a s  a  p o l i c e  f o r c e  w i t h  a  w e l l  d e f i n e d  

rank and o r g a n i z a t i o n a l  s t r u c t u r e  which had been i n  e x i s t e n c e  f o r  100 y e a r s ,  

and t h a t  i t  had been h i g h l y  s u c c e s s f u l  a s  a  law enforcement  agency w i t h  an  

i n t e r n a t i o n a l  r epu ta t ' i on  f o r  e f f i c i q n c y  and e f f e c t i v e n e s s .  T h i s  s u c c e s s  i t  

b e l i e v e d  was based on d e d i c a t i o n  and " u n i t y  of  purpose  of i t s  members-- 

6 s p r i t  d e  corps."  The a t t i t u d e  i n  some q u a r t e r s  was t h a t  j o b  e v a l d a t i o n  was 

d i s c r i m i n a t i n g  and p o t e n t i a l l y  d e v i s i v e ,  c r e a t i n g  a d r i f t  toward P u b l i c  Ser- 

v i c e  norms and v a l u e s  which t h r e a t e n e d  t h e  o r g a n i z a t i o n a l  i n t e g r i t y  of t h e  < 

Force.  109 

According t o  t h e  Treasury  Board o f f i c i a l ,  t h e  Force  p u t  a g r e a t  d e a l  of 

emphasis  on i t s  t r a d i t i o n s ,  

"Treasury  Board used t o  s a y  a  pol iceman 's  j o b  was t h e  
same no m a t t e r  where you were. We a c t u a l l y  went o u t  
and measured t h e  weight  of comparisons t o  o t h e r  po- 
l i c e  depar tments  t o  d e t e r h n e  where'  t h e  Force  w a s  
d i f f e r e n t .  Some of t h e  arguments t h e  Force was put-  
t i n g  forward were v a l i d ,  b u t  they  had t o  prove 
them.... P r i o r  t o  c l a s s i f i c a t i o n ,  Treasury  Board 
d e f i n i t e l y  had a  low l e v e l  of unders tand ing  of t h e  
Force. Treasury  Board, u l t i m a t e l y ,  came around t o  
a c c e p t i n g  t h e  F o r c e ' s  view on a number of i s s u e s  and 
s p e c i f i c a l l y  t h a t  t h e r e  were c o n s i d e r a b l e  d i f f e r e n c e s  
i n  many of t h e  d u t i e s . "  

During t h e  p e r i o d  A p r i l  1, 1975 t o  December 31, 19-76, 3,221 ReguPar 

k m b e r  p o s i t i o n s  were re -eva lua ted  of  which 26.9% were upgraded and 4.7% 

downgraded. I n  v i r t u a l l y  e v e r y  c a t e g o r y  upgradings  exceeded downgradings. 



S i m i l a r  upgrad ings  occurGed i n  t h e  o t h e r  c a t e g o r i e s :  C i v i l i a n  Members and 

S p e c i a l  Constables .  l l0 
- 

During a  meet ing w i t h  Treasury  Board s ' ta f f  A p r i l  7,  1977, i t  was sug- 

g e s t e d  t h a t  t h e  f o r c e  "ho ld  t h e  l ine" '  on a d d i t i o n a l  r ank  i n c r e a s e s  u n t i l  an  

a u d i t  cou ld  be  done t o  de te rmine  what t h e  major prsblems were. One Treasury  

Board o f f i c i a l  remarked h e  was " a p p a l l e d  by what h e  had heard." The Force 

conceded t h a t  t h e  r a t e  of  r e - e v a l u a t i o n  w a s  ex t remely  h i g h  and t h e  r e s u l t a n t  

i n c r e a s e s  i n  ranks  w a s  a l a rming  " b u t  h a r d l y  a p p a l l i n g . "  ~ g e  meet ing gener- 

a l l y  concluded t h a t  " t h e  P u b l i c  S e r v i c e  sys tem o f  c l a s s i f i c a t i o n  was ill- . 

s u i t e d  f o r  a  para-mil i  t a r y  o r g a n i z a t i o n .  " I 1  l 

S e v e r a l  e x p l a n a t i o n s  were o f f e r e d  t o  account  f o r  what appeared t o  be 

u n c o n t r o l l e d  i n c r e a s e s  i n  rank :  i n c r e a s e d  e s t a b l i s h m e n t s ,  more complex 

i n v e s t i g a t i o n s ,  s p e c i a l i z a t i o n ,  and new and e anded mandates. 112 Treasury  
jrV: 

Board l a t e r  r ecogn ized ,  t h a t  i n d e e d , & h e r e  were more f a c t o r s  invo lved  i n  t h e  

s u b s t a n t i a l  upgradings  t h a n  r e - e v a l u a t i o n  and t h a t  some sys tem of  e s t a b l i s h -  

ment c o n t r o l  was n e c e s s a r y .  A s  a  r e s u l t  of  Treasury  Board 's  s u g g e s t i o n  t o  

hold  t h e  l i n e ,  t h e  Commissioner o r d e r e d  t h a t  a l l  r e o r g a n i z a t i o n  p r o p o s a l s  

were t o  be forwarded t o  HQs  f o r  approva l  and t h a t  t h e  r e w r i t i n g  of  j o b  des- 

c r i p t i o n s  would be r e s t r i c t e d  t o  s i t u a t i o n s  where t h e r e  were s u b s t a n t i a l  

changes i n  t h e  d u t i e s  of  t h e  p o s i t i o n . 1 1 3  During t h e  i n t e r v i e w  o n ' c l a s s i f i -  

c a t i o n ,  t h e  Chief S u p e r i n t e n d e n t  s a i d ,  
- 

"Our i n i t i a l  d e s i g n  was in tended  t o  m a i n t a i n  t h e  s t a t u s  
quo,  b u t  i n  one  y e a r  t h e r e  were 1098 upgradings  o u t  of 
4171 re -eva lua t ions .  So i t  was a  l i t t l e  o u t  of  hand f o r  
a  sys tem t h a t  was supposed t o  m a i n t a i n  t h e  s t a t u s  quo. 
Re-evaluat ions  were d c c u r r i n g  mainly  because  Branches 
were r e o r g a n i z i n g  i n  a n  a t t e m p t  t o  c a p i t a l i z e  on t h e  
system r a t h e r  t h a n  any non-acceptance." 



Classification resulted in the development of a highly formalized sys- 

tem of job descriptions describing the functions, qualifications and exper- 

ience of every individual position in the Force. The workload resulted in 

the organization of a separate Classification Branch in 1975. The emphasis 

on police experience as a component of all job descriptions was aimed at 

preserving the institutional characteristics of the Force 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- 

m 
plexity and diversity of roles and duties in the Force.114 Today one of the 

major antagonisms is between the reality 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 au interview with the media, 

"Simmonds made it plain he subscribes to what his men 
call the 'generalist theory'.... A good investigator's a 
kood investigator. There's nothing magic about the 
workings in the Security Service, and there's nothing 
magic-about being in a murder squad."ll5 

The Auditor General's comprehensive review of the RCMP in 1980 

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."ll6 

\ 

And, Morris Janowitz in Sociology and the Military Establishment 

was cri- 

gives an 

enlightening view of the "generalist" and the consequences, 



"The c l a s s i c a l  m i l i t a r y  s o l u t i o n  t o  t h e  dilemmas of 
c a r e e r  development has  been t o  emphasize as much a s  pos- 
s i b l e  t h e  b e l i e f  tha-t t h e  o f f i c e r  must be  a  genera-  
list.... L ike  a l l  o r g a n i z a t i o n  'myths ' ,  t h e s e  
assumpt ions  a r e  e s s e n t i a l l y  c o r r e c t  i n  i n d i c a t i n g  t h e  
p a t h s  of  advancement, b u t  i n  many-cases t h e y  can  be  
inadequa te  i n  p r e p a r i n g  pe rsonne l  f o r  emerging 
t a s k s . " l l 7  

The i n t r o d u c t i o n  o f  c l a s s i f i c a t i o n  was i n  response  t o  Treasury  Board's  

i n s t r u c t i o n  i n  l a t e  1967 and came abou t  a s  a  r e s u l t  of  t h e  i n t r o d u c t i o n  of 

c o l l e c t i v e  b a r g a i n i n g  i n  t h e  P u b l i c  Serv ice .  

A f t e r  a  p e r i o d  o f  r e s e a r c h  and development t h e  Force  p r e s e n t e d  i t s  

f i r s t  s t a n d a r d  t o  Treasury  Board i n  1971. Disagreement emerged o v e r  t h e  

s t a n d a r d s  themselves  and t h e  t iming  of i n t r o d u c t i o n .  Treasury  Board in -  
9 

s i s t e d  on complete implementa t ion r a t h e r  t h a n  a phas ing  i n  of  t h e  s t a n d a r d s  

i n  d i f f e r e n t  a r e a s .  T h i s  de layed  implementa t ion of  c l a s s i f i c a t i o n  because 

problems were encoun te red  i n  t h e  development o f  Law Enforcement and General  

A d m i n i s t r a t i v e  F i e l d  S tandards .  

The Force sought  t o  l e g i t i m i z e  i t s  p o s i t i o n  by emphasiz ing i t s  t r a d i -  

t i o n s ,  t h e  t o t a l  c a r e e r  concept  and i t s  r e p u t a t i o n  a s  a  h i g h l y  e f f e c t i v e  po- 

l i c e  agency. C l a s s i f i c a t i o n  was a l s o  pe rce ived  a s  t h r e a t e n i n g  t h e  organiza-  - 
t i o n a l  i n t e g r i t y  of t h e  Force  by imposing p u b l i c  s e r v i c e  norms and va lues .  

Cons ide rab le  p r e s s u r e  had been a p p l i e d  on t h e  Force by Treasury  Board. 

Pay n e g o t i a t i o n s  d u r i n g  t h e  e a r l y  1970s were t i e d  t o  p r o g r e s s  on c l a s s i f i c a -  

t i o n .  Slow n e g o t i a t i o n s  and a  l a c k  of knowledge abou t  pay n e g o t i a t i o n s  be- 
< fr, 

came one of  t h e  major i s s u e s  l e a d i n g  t o  u n r e s t  w i t h i n  t h e  Force.  Treasury  
fa 

tr 

Board 's  p o s i t i o n  on c l a s s i f i c a t i o n  and pay n e g o t i a t i o n s ,  t h u s  can  t o  some 

e x t e n t  be l i n k e d  t o  t h e  m i l i t a n c e  t h a t  developed i n  1974. 
, 



* 
U l t i m a t e l y ,  Treasury  Board y i e l d e d  t o  t h e  F o r c e ' s  view on c l a s s i f i c a -  

L/' 

t i o n  and acknowledged t h a t  P u b l i c  S e r v i c e  s t a n d a r d s  were ill s u i t e d  f o r  t h e  

RCMP. C l a s s i f i c a t i o n  was t h u s  manoeuvred i n t o  t h e  p a r a - m i l i t a r y  s t r u c t u r e  

th rough  t h e  F o r c e ' s  r a t i o n a l i z e d  . l e g i t i m a c y  of t h e  t o t a l  c a r e e r  concep t  and 

t h e  need f o r  e s t a b l i s h m e n t  c o n t r o l s  l i n k e d  t o  t h e  rank  s t r u c t u r e .  C l a s s i f i -  

c a t i o n  was consequen t ly ,  co-opted i n t o  t h e  F o r c e ' s  e x i s t i n g  s o c i a l  s t r u c t u r e  

w i t h  few a c t u a l  changes t o  t h e  o r g a n i z a t i o n  o t h e r  t h a n  a  c o n s i d e r a b l e  number 

of r ank  upgradings .  

The S o c i a l  S t r u c t u r e  

Environmental  p r e s s u r e s  

Environmental Factors 
lf- 

t h a t  focused,on t h e  RCMP's s o c i a l  s t r u c t u r e  and 

cha l l enged  t h e  management sys tem,  o r i g i n a t e d  p r i m a r i l y  o u t  of  i n t e r n a l  d i s -  

t h e  r a n k s ,  u t l i m a t e l y  being t r a n s l a t e d  i n t o  t h e  immed- 

th rough  t h e  l a r g e r  environment ,  v i a  t h e  media. T h i s  i n -  

t e r n a l  d i s s a t i s f a c t i o n  was examined - i n  Chapter  I V  and was f i r s t  e v i d e n t  i n  

1966, b u t  was d i smissed  by t h e  Force u n t i l  t h e  p u b l i c a t i o n  of  J a c k  Ramsey's 
?N 

a r t i c l e  i n  MacLean's i n  1972. 

0' A r e t i r e d  Commissioner r e c a l l e d  t h e  c i rcumstances  of  how t h e  DSRR sys-  

tem was f i r s t  sugges ted ,  

"By l a t e  1972, t h e r e  was a  c e r t a i n  amount of u n r e s t  i n  
t h e  r a n k s  of  t h e  Force.... Around t h e  same t i m e  t h e  Min- 
i s te r  t -esponsible  f o r  t h e  RCMP, t h e  S o l i c i t o r  Genera l ,  
was i n  t h e  h a b i t  of  c a l l i n g  annua l  workshops f o r  s e n i o r  
e x e c u t i v e s  of h i s  depar tment  and t h e  Force.  It was 
w h i l e  heading o u t  t o  a  L a u r e n t i a n  h i d e o u t  f o r  such  a  
workshop, t h a t  D/Commr. Bazowski f i r s t  sugges ted  t h e  
c r e a t i o n  of  a  S t a f f  R e l a t i o n s  R e p r e s e n t a t i v e  Group." 



The O f f i c i a l  from t h e  Audi tor  G e n e r a l ' s  Department s a i d  he  r e c a l l e d  a t t e n d -  
- 

? 

i n g  one meet ing i n  which t h e  problem of  i n t e r n a l  u n r e s t  came up and "manage- 

ment f i g u r e d  they had a r e b e l l i o n  on t h e i r  hands, t h e r e  was a g r e a t  d e a l  of  

11 concern .  
1 

Out of  t h e  i n t e r n a l  d i s s a t i s f a c t i o n  came t h e  DSRR system, t h e  appoint -  

ment of t h e  I n t e r n a l  Communications O f f i c e r  and t h e  Marin Commission of InA 

q u i r y ,  and an  over t ime  compensation system. a 

The D i v i s i o n  S t a f f  R e l a t i o n s  R e p r e s e n t a t i v e s  System and t h e  I n t e r n a l  
Communications O f f i c e r  

The DSRR System 

While t h e  o r g a n i z a t i o n  of  t h e  DSRR System emerged d i r e c t l y  o u t  of Jack  

Ramsey's a t t a c k  on t h e  RCMP i n  J u l y  1972, t h e r e  is l i t t l e  r e c o g n i t i o n  of t h e  

f a c t  i n  RCMP f i l e s .  118 cor respondence  from t h e  .Deputy Commissioner (Admin) 

t o  t h e  D i r e c t o r  of Pe rsonne l  a t t r i b u t e d  t h e  n e c e s s i t y  of  a  r e p r e s e n t a t i v e  

sys tem t o  t h e  r e o r g a n i z a t i o n  o r  d e c e n t r a l i z a t i o n  of  D i v i s i o n  S t a f f i n g  which 

found S t a f f i n g  r e p o r t i n g  t o  t h e  C O s  r a t h e r  than  d i r e c t l y  t o  ~ ~ s . 1 1 9  The 

DSRR Handbook no ted ,  however, t h a t  "by l a t e  1972, t h e r e  was a c e r t a i n  amount 

o f  u n r e s t  i n  t h e  r a n k s  o f  t h e  RCMP" w i t h o u t  any s p e c i f i c  r e f e r e n c e .  120 

I n  t h e  same memorandum, t h e  Deputy Commissioner (Admin) i n d i c a t e d  t h e  

Commissioner had d i r e c t e d  t h a t  s e r i o u s  c o n s i d e r a t i o n  be g i v e n  t o  e s t a b l i s h -  

i n g  a sys tem of r e p r e s e n t a t i v e s  i n  t h e  Force  and a meet ing i n  November 

(1972) w a s  proposed t o  f a c i l i t a t e  t h e  o p p o r t u n i t y  f o r  members t o  e x p r e s s  

t h e i r  concerns  and views t o  s e n i o r  management. S p e c i f i c  i n s t r u c t i o n s  a s  to .  

how t h e  r e p r e s e n t a t i v e s  were t o  be  s e l e c t e d  were n o t  s p e l l e d .  ou t .  It was 

sugges ted ,  t h a t  i n  view of  t h e  s h o r t  t i m e  b e f o r e  t h e  proposed meet ing,  



"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 his views on 

the matter of selection of representatives, 
e 

"What I have in mind is a selection by the members 
8 . 1  22 themselves of a representative for each Division. 

, 
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 
L 

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 hint t,hat the existing 
r ' .  

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 J 

while departures from established and well entrenched 
methods are sometimes good, the kime frame in this 
particular case is very short. 

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 th> 

fundamental issue and 'the representativeskere advised the meeting was not a 

forum for individual complaints or grievances, or a process of confrontation 



or negotiations. Issues that were on the agenda related to dress' regula- 

tions, performance evaluation, pay, overtime, haircuts, promotions and 

f 
transfers.124 

Guidelines for the representative system were set out later in the Com- 

missioner's Bulletin dated November 28, 1972 as follows: 

b - each Division was to have one representative 
f 

- ., representatives must be elected 

- representatives would have access to senior management 

- representatives would be free to communicate with the members 
they represent 

C - -- _meetings were to be held annually, with the next meeting 
scheduled for October, 1973.125 I 

The Solicitor General's interest in the meeting was conveyed to the 
i 

Commissioner by the Deputy Solicitor General who raised a number of ques- 

tions regarding whether the representatives had been appointed or elected. 

The Commissioner replied indicating the majority had been selected by com- 

mittees of ~ub/Representatives from ~ub/~ivisions, and advised that the 

selection of future representatives would, be guided by the principles which 

s had been established at the first meeting.126 , 

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 far 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 



s e r v e  as a n  e f f e c t i v e  channe l  of  communication and t o  make management more 

responsive ."  Genera l  agreement w a s  reached t h a t  a  change i n  t h e  s t y l e  of . - 

management was r e q u i r e d  w i t h  more f l e x i b i l i t y  and i n c r e a s e d  d e l e g a t i o n  of 

power t o  t h e  D i v i s i o n  COS. lZ8 

Minutes from t h e  May 1974 meet ing i n d i c a t e  t h e  Commissioner recognized , 

t h a t ,  a u t o c r a t i c  management s t y l e  was a problem. DSRRs from t h e  D i v i s i o n s  

had i n f e r r e d  t h a t  much of t h e  blame f o r  t h e  l o s s  of c r e d i b i l i t y  of  t h e  DSRR < 
1 

sys tem i n  1972 and 1973 r e s u l t e d  from t h e  l a c k  o f  co-opera t ion  and suppor t  

they r e c e i v e d  from t h e  l i n e  o f f i c e r s  and t h e  C O s ,  a l t h o u g h  e x c e p t i o n s  were 

c i t e d .  Frequent  r e f e r e n c e s  were made d u r i n g  t h e  meet ing abou t  t h e  f e a r  of 

r e p r i s a l s  i f  members r a i s e d  g r i e v a n c e s ,  t h e  l a c k  of t r u s t  i n  s e n i o r  manage- 

ment and t h e  f e e l i n g  t h a t  management w a s  i n e f f e c t i v e  i n  i t s  d e a l i n g s  w i t h  

Treasury  ~ o a r d . 1 2 9  

A ~ / ~ g t .  who had been a DSRR f o r  e i g h t  ' y e a r s  confirmed t h a t  r e l a t i o n s  

w i t h  Treasury  Board had been a s o u r c e  of  problems, 

"Slow pay3 n e g o t i a t i o n s  and a l a c k  of  i n f o r m a t i o n  
abou t  n e g o t i a t i o n s  were a major i s s u e  i n  1972 and 
1973. The DSRR wanted t o  t a k e  over  pay n e g o t i a t i o n s  
a f t e r  1974, b u t  Treasury  Boad r e j e c t e d  t h e  i d e a  and 
wasn ' t  even p repared  t o  a l l o w  a DSRR r e p r e s e n t a t i v e  
t o  s i t  i n  on t h e  pay committee. 

The Force w a s  p u t t i n g  p r e s s u r e  on Treasury  Board 
t h r e a t e n i n g  . t o  t e l l  t h e  membership t h e  DSRR sys tem 
wasn ' t  working. Treasury  Board was t o t a l l y  uncom- 
promis ing,  t h e i r  a t t i t u d e  was i f  you want c o l l e c t i v e  
b a r g a i n i n g  form a b a r g a i n i n g  u n i t . " ,  

  be H Q ' s  DSRR i n  h i s  a d d r e s s  t o  t h e  1974 mee t ing ,  s a i d  t h a t  h e  had 

warned t h a t  i f  a c t i o n  was t aken  t o  cap t h e  s t r o n g  f e e l i n g s  " t h e  s i t u a t i o n  
* 

would explode.  He was t o l d  t o  cap  it .  . It exploded." The CO "E" D i v i s i o n  



. - 
s a i d  h e  had spoken t o  60 j u n i o r  members and had been t o l d  t h a t  i f  t h e  

Vancouver C i t y  P o l i c e  went on s t r i k e  on May 10, 1974, " t h e r e  was no way t h i s  
4 

Force  was going t o  u s e  them a s  s t r i k e  breakers ."  What emerged from t h e  

meet ing w a s  a  s t r o n g  commitment by t h e  C O s  t o  make t h e  program work i f  i t  

was g i v e n  a n o t h e r  o p p o r t u n i t y .  It was, however, a p p a r e n t  t h a t  one of t h e  . 

o v e r r i d i n g  concerns  w a s  t o  a v o i d  a un ion  a t  a l l  c o s t s .  130 

The S o l i c i t o r  Genera l ,  M r .  Warran Allmand, i n  h i s  opening a d d r e s s  t o  

t h e  meet ing,  s a i d  he  had been s u r p r i s e d  by t h e  mee t ings  i n  Toronto band 

Vancouver because "he was n o t  aware t h a t  any s e r i o u s  problems e x i s t e d . "  H e  

i n d i c a t e d  h i s ,  s u p p o r t  f o r  t h e  DSRR sys tem and s a i d  government wanted good 
& 

morale and suggested  t h e  government was n o t  t o o  i n t e r e s t e d  i n  s e e i n g  a un ion  

i n  t h e  Force. 13 1 

One of t h e  q u e s t i o n s  t h a t  emerges is how could  a management system be 

o b l i v i o u s  t o  morale  problems o v e r  s u c h  a n  e x t e n d e d - p e r i o d  o f  t i m e .  .The f o l -  

lowing remark by t h e  CO of "J" D i v i s i o n  i n d i c a t e d  p a r t  of t h e  problem, 

"The A-26s, I n s p e c t i o n  Repor t s ,  and Personne l  I n t e r -  
view Repor t s  go ing  a c r o s s  h i s  desk  had s imply  s u r -  
f  aced no g e n e r a l  complaints .  " 132 

The S /Sg t  who was i n t e r v i e w e d  e l a b o r a t e d  f u r t h e r  on t h e  i s s u e ,  

" t h e r e  was ve ry  l i t t l e  r e c o g n i t i o n  by t h e  Force  of 
what t h e  problems r e a l l y  were, t o  them i t  was j u s t  
d i scon ten tment .  I would s a y  management ' s s t y l e  was 
t h e  r e a l  problem which c r e a t e d  a communications pro- 
blem. " 

The O f f i c e r  f a m i l i a r  w i t h  t h e  DSRR system and tk I n t e r n a l  Connaunications 

O f f i c e r ' s  r o l e  a g r e e d ,  

"One of t h e  i s s u e s  was a r e d  t a p e  road  b lock ,  s e n i o r  
management wasn ' t  g e t t i n g  a t r u e  p i c t u r e  of what was 
happening o u t  t h e r e .  A morale  problem i n  a D i v i s i o n  
would n o t  r e a c h  t h e  C.O., i f  t h e  C.O. was t h e  pro- 
blem." 



Followfng the sharp criticism of Senior Management in the May 1974 

meeting, new terms of reference for the DSRRs were contained in a memorandum 

signed by the Commissioner October 9, 1974. The number of representatives 
4 

was to be 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 

representative. The representatives were to be responsible to the 

membership and the CO of the Divisions, and he was to have direct access to 

the CO and the Internal Communications Officer at H Q s .  In addition, they 

were to have: 

- access to all normal channels of communication 

- meetings were to be held twice a year 

- one DSRR was to bP directly involved in pay negotia- 
tions 

9 

- one DSRR would sit on NCO Promotion ~oards-at HQs 

the chain of command was to be adhered to' unless 
valid reasons existed for more direct methods133 i 

B 
No further changes were made to the system until the November 21, 1977 

CO/DSRR meeting when the current Commissioner in hls 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 indicated 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 

make recommendatio s. It consisted of four COs and four DSRRs under the ? 
a 

chairmanship of tfie CO "E" Division, a Deputy Commissioner. In a memorandum 
/ 

to the CO of "E" Division on December 21, 1977, the Commissioner defined his 



qain concerns as: 

- a need for clear terms of reference and account- 

ability 
t - 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 

I/ 
4 6 

- the judicidus us6 of channels of  communication^^^^ 

The issues raised by the Commissioner gave the appearance of restrict- 

ing the activities of the DSRRs, however, the committee came to the conclu- 
/ 

sion that trying to define the role would "stifle rather than 

gram."136 Changes that ultimately resulted from the work of 

were primarily administrative procedures regarding monthly 

help the pro- 

the committee 

reporting of 

statistics, performance rating of the DSRRs themselves, election 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 proced.ures in which 
. - 

the DSRR system functioned 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 cobnts have surfaced as 

issues on several occasions but no changes have been made to the policy on 

the contents of their newsletters. 137 The DSRR newsletters represent the 

only informal communications mechanism that is not directly responsible to 
1 

management; and as such it fills a limited role of debate an* consensus 

building within the organization. 



The I n t e r n a l  Communications O f f i c e r  

A p a r a l l e l  development t o  t he  r e s t r u c t u r e d  DSRR Program i n  1974 w a s  t he  

appointment of t h e  Communications Of f i ce r  on A p r i l  29, whose r o l e  w a s  t o ,  

* 
"meet wi th  groups of members ac ros s  t h e  Force on a 
cont inu ing  b a s i s  t o  exp la in  management d e c i s i o n s  and 
t o  adv i se  mana ement of ma t t e r s  t h a t  personnel  wished 
looked i n t o .  **1$8 

The appointment of t h e  Communications Of f i ce r  was intended t o  demmst ra t e  

Senior  Hanagement's w i l l i ngness  and commitment t o  improved communications, 

and w a s  descr ibed  a s ,  

" a  f u r t h e r  dimension i n  our  e f f o r t s  t o  improve l i n e s  
of communications which becomes more and more neces- 
sa_ry.as t h e  Force grows i n  s i z e  and complexity, 1.139 

No sooner- had t h e  appointment been made than  a t t empt s  were made t o  

l imitTDand c l a r i f y  t he  r o l e .  The Di rec to r  of Personnel i n  correspondence t o  

t h e  Deputy Commissioner (Admin) emphasized t h a t  t h e  I n t e r n a l  Co un ica t ions  004' 
O f f i c e r  should only a c t  ask a l i n k  t o  the  Commissioner's Of f i ce  i n  unusual 

* 
circumstances ,  

. A 

" E s s e n t i a l l y  he i s  a d i r ec t .  communications l i n k  func- 
t i on ing  from t h e  Cbmmissioner's Off ice  a f t e r  normal 
means have been attempted and found wanting, I have 
no o b j e c t i o n  t o  t h i s  i tem provided the  Commissioner's 
Off i c e  does- n o t  become a d i r e c t  formal channel.  "140 

' ! 

The Deputy Commissioner (Criminal Operat ions)  a l s o  had r e s e r v a t i o n s ,  he . 

felt t h e  ;ems of r e f e rence  were ill defined and c o n f l i c t e d  w i t h '  some-of t h e  

Force's b a s i c  management p r inc ip l e s .  The Deputy Commissioner ( idmin),  

w h i l e  agree ing  t o  t he  gene ra l  t h r u s t  of gu ide l ines ,  f e l t  t h a t  the  normal 

l i n e s  of communications should no t  be bypassed. H i s  view was t h a t  t h e  r o l e  

of the  Commissioner's Of f i ce  should be one of co-ordinat ing t h e  Divis ion Re- 

p r e s e n t a t i v e s '  a c t i v i t i e s  "with t he  emphasis on coumunication r a t h e r  than 



* 

having any sort of line ;esponsibility which properly belongs to the re- 

sponsibility centres concerned."l41 Apparently the Commissioner did not 

agree entirely with the dissenting views as a Bulletin published later did 

not subs tantially change the terms of reference. The Internal Communica-' 

tions Officer was to continue to report directly to the Commissioner on mat- 

ters relating to the DSRR program. 14 2 

The Officer, familiar with the role and responsibilities of the 

Internal Communications Officer, agreed that it was possible that some 

people in Senior Management would have liked to see the Internal Communica;. 
a 

tions Officer access to the Commissioner limited, 
3 
"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 does not have the 

same contact with the Commissioner as the original Internal Communications 
4 

' Officer but deals with the Deputy Commissioner (Admin) on most issues. He 

.- described the Internal Communicatiohs Officer's role as facilitating upw&d 

communications and co-ordinating issues among the DSRRs. The crucial issue 

in his opinion was the relationship between the Division CO and the DSRR. 

At one point the Internal Communications Officer actually was moved to 'A' 

Directorate for a siort period i 1976, as related by the S/~gt who had been 
- 't 

a' DSRR, 

"I was in the program about two years and sudden'ly 
the ICO couldn't get to the Commissioner. I raised 
'the issue and got a lot of support from the other 
DSRRs. The ICO was moved back to the Commissioner's 
Office." 



Both t h e  DSRR System and t h e  I n t e r n a l  Communications O f f i c e r  came about  
..+ .. 

a s  a  r e s u l t  of i n t e r n a l  d i s ' s a t i s f a c t i o n  amongst members o f  t h e  ~ o r c e *  Jack  

Ramsey's a r t i c l e  i n  Maclean's  i n  1972 was t h e  main catalyst  i n  t h e  fo rmat ion  

of  t h e  

be one 

Board, 

DSRR System. I n i t i a l l y ,  t h e  a t t i t u d e  i n  management would appear  t o  

of i n d i f f e r e n c e  a s  t h e r e  were no major d e c i s i & s  a p p a r e n t  i n  Planning 

and t h e  matter of  o h i z i n g  t h e  sys tem w a s  l e f t  t o  t h e  Deputy Com- 

m i s s i o n e r  (Admin) . H i s  i n c l ' i n a t i o n  was t h a t  r e p r e s e n t a t i v e s  shou ld  be ap- 

p o i n t e d ,  however, l a t e r  correspondence from t h e  Commissioner i n d i c a t e d  t h a t  

r e p r e s e n t a t i v e s  shou ld  be s e l e c t e d  by t h e  membership of e a c h  Div i s ion .  

The DSRR program emerged from t h e  f i r s t  Conference i n  1972 c l e a r l y  

w i t h i n  t h e  c o n f i n e s  of t h e  e x i s t i n g  command s t r u c t u r e ,  w i t h  DSRR communica- 

t i o n s  t o  t h e  g e n e r a l  memborship c o n t r o l l e d  by t h e  D i v i s i o n  CO And w i t h  o n l y  

one annua l  meeting.  The fundamenta l  advance t h a t  eme'rged o u t  of t h e  program 

was t h e  e l e c t i o n  of  r e p r e s e n t a t i v e s  and t h e i r  r i g h t  t o  communicate d i r e c t l y  

w i t h  s e n i o r  management. , 

The Force a t t empted  t o  f o c u s  t h e  i s s u e s  o n  communications and p rofes -  

s i o n a l i s m ,  away from c h a r g e s  of  a u t o c r a t i , ~  , management s t y l e  which tended t o  

\ 
t h r e a t e n  o r  c h a l l e n g e  t h e  e x i s t i n g  rank  s t r u c t u r e ,  t h e  c h a i n  of command and 

t h e  a b s o l u t e  p r e r o g a t i v e s  of  management; a l l  a n  i n t e g r a l  p a r t  of t h e  Force ' s  

g e n e r a l l y ,  m i s t r u s t e d  management and f e a r e d  r e p r i s a l s  i f  t h e y  lodged com- 
, 

p l a i n t s .  

Only under s t r o n g  p r e s s u r e s  from a n  i n c r e a s i n g l y  m i l i t a n t  membership i n  

197 4 was t h e r e  any acknowledgement t h a t  some changes i n  management s t y l e  

- were r e q u i r e d .  Sen io r  Management took a  new i n t e r e s t  i n  t h e  DSRR Program 

when a n  unscheduled CO/DSRR's meet ing was c a l l e d  Fn'May 1974. More f l e x i b l e  



and broader g u i d e l i n e s  r e s u l t e d  a long wi th  fu l l - t ime  e l e c t e d  r e p r e s e n t a t i v e s  

who had t r a v e l  and pomrnunication r i g h t s .  DSRRs were a l s o  brought i n t o  t he  

po l icy  and dec i s ion  making process  through r e p r e s e n t a t i o n  on promotion 

boards and a v a r i e t y  of o t h e r  committees. 

What appears  t o  have been an at tempt  by t h e  Commissioner t o  r e s t r i c t  

the  DSRRs' r o l e  i n  1977 was r e j e c t e d  by a Committee og C O s  and DSRRs. They 

suggested increased  c o n t r o l  would s t i f l e  t he  program. However, t h e  i n t e n t  

of t h e  Commissioner's address  may i n  f a c t  have been a l e g i t i m a t e  concern re- 

garding a c c o u n t a b i l i t y ,  but  l i m i t i n g  the  program could have reduced the  e f -  

f e c t i v e n e s s  of t h e  program. The continued ex i s t ence  of t h e  DSRR system, i n  

p a r t ,  no doubt r e s t s  on the  l i n g e r i n g  f e a r  of a f u l l  f ledged a s s o c i a t i o n  

wi th in  t h e  RCMP. 

One of the  fundamental problems was 

ognize t h a t  s e r i o u s  i s s u e s  were emerging. 
I 

negat ive  informat ion was no t  being passed 

p l a n a t i o n  would appear  t o  be t h a t  i t  would 

the f a i l u r e  of management t o  rec- 

The evidence would i n d i c a t e  t h a t  

upwards i n t o  t h e  system. The ex- 

r e f l e c t  on t h e  people who were i n  

charge of t h e  p a r t i c u l a r  a rea .  

The I n t e r n a l  Communications Of f i ce r  came about a s  a r e s u l t  of t h e  in- 

t e r n a l  p re s su re s  i n  1974 and h i s  r o l e  was t o  a c t  a s  a l i n k i n g  mechanism be- 

tween the  DSRR System and t h e  Commissioner's Office.  Here aga in ,  t h e r e  were 8 

a'ttempts to l i m i t  the  r o l e  of I n t e r n a l  Communications O f f i c e r  by l i m i t i n g  

h i s  d i r e c t  access  to t h e  Commissioher's Off ice  t o  except iona l  circumstances. 

The development of t he  DSRR system and the  appointment of t h e  I n t e r n a l  
\ 

Communications Of f i ce r  were r e s i s t e d  by d i f f e r e n t  s e c t o r s  o f  t h e  Of f i ce r  

Corps, . on the  grounds t h a t  i t  c o n f l i c t e d  wi th  t h e  Fotce ' s  b a s i c  management 



p r i n c i p l e s  o r  t h a t  i t  w a s  a  d e p a r t u r e  from p a s t  p r a c t i c e s .  The p r i n c i p l e s  

o r  p r a c t i c e s  were never  c l e a r l y  d e f i n e d ,  however, t h e  a p p e a l  was c l e a r l y  

aimed a t  m a i n t a i n i n g  t h e  s t a t u s  quo. The m a j o r i t y  were o v e r r u l e d  by t h e  

v a r i o u s  C o m i s s i o n e r s  o f  t h e  d a y  u n t i l p 1 9 7 7 ,  - when t h e  Commissioner a t t empted  

t o  c l a r i f y  and d e f i n e  t h e  D S ~  r o l e .  

The major  impact  o f  t h e  DSRR sys tem and t h e  I n t e r n a l  Communications Of- 

f i c e r  i s  t h a t  t h e y  r e p r e s e n t e d  s e n s i q g  mechanism f o r  management. However, 
* 

t h e y  a r e  c l e a r l $ s t r u c t u r e d  t o  f u n c t i o n  w i t h i n  t h e  pa ramete r s  of  t h e  Force ' s  

e x i s t i n g  p o l i c y  and d e c i s i o n  making p r o c e s s ,  r educ ing  t h e  t h r e a t  t o  

t h e  s o c i a l  s t r u c t u r e  of t h e  Force.  The f -  t h e  r o l e  of  t h e  DSRR 

sys tem w i t h i n  t h e  e x i s t i n g  s t r u c t u r e  demons t ra tes  t h e  s u c c e s s  of t h e  Force  

i n  co-opting i n t e r n a l  d i s s e n t  i n t o  t h e  p o l i c y  and d e c i s i o n  making s t r u c t u r e  

of t h e  Force ,  wi thou t  s i g n i f i c a n t l y  a l t e r i n g  t h e  e x i s t i n g  s o c i a l  s t r u c t u r e .  

The HarPn 

The i n t e r n a l  d i s s a t i s f a c t i o n  t h a t  i n  a  r e s t r u c t u r i n g  of  t h e  

DSRR System i n  1974, a l s o  l e d  t o  t h e  appointment o f  t h e  Marin Commission of 

I n q u i r y  by t h e  Government. However, b e f o r e  t h e  Commission even r e p o r t e d  i n  

1976, t h e  RCMP w a s  a l r e a d y  revamping i ts  g r i e v a n c e  and d i s c i p l i n a r y  proce- 

d u r e s ,  which t h e  Commission had d e s c r i b e d  as v i r t u a l l y  unchanged i n  t h e  100 . 
a 

y e a r  h i s t o r y  of  t h e  RCMP. 143 

P r i o r  t o  t h e  Commission of  I n q u i r y ,  t h e  RCMP Regula t ions  s p e c i f i e d  hon 

compla in t s  were t o  be handled,  

"93(1) Every member who f e e l s  h e  h a s  been i n j u r e d  o r  
aggr ieved  o r  t h a t  h e  h a s  s u f f e r e d  any p e r s o n a l  op- 
p r e s s i o n ,  i n j u s t i c e  o r  o t h e r  i l l - t r e a t m e n t  may make a 
complaint  i n  t h e  manner p r e s c r i b e d  i n  t h e s e  regu la -  
t ions , . . . "  



Complaints were t o  be s e n t  through t h e  "normal cha in  of command" i n  w r i t i n g ,  

r e s p e c t f u l  i n  tone and " n e i t h e r  f r i v o l o u s  nor vexa t ious  i n  nature,:' t o  such 

a l e v e l  t h a t  i f  t h e  complaint  was found t o  be t r u e ,  t h e  O f f i c e r  had the  

a u t h o r i t y  t o  o r d e r  r ed re s s .  I f  t h e  complaint  was n o t  forwarded w i t h i n  a 

reasonable  per iod of time t h e  complainant could "forward i t  d i r e c t l y  t o  t h e  

person t o  whom 'it i s  addressed.  "144 

I n  t h e  case  of d i s c i p l i n e  procedures ,  a member w b w a s  under inves t iga-  

t i o n  f o r  a d i s c i p l i n a r y  o f f ence  was accorded due process ,  i n  t h a t  he was a l -  

lowed t o  be r ep re sen t ed  by another  member of t h e  Force of h i s  choosing,  t o  

ensure  t h a t  h i s  i n t e r e s t s  were safe-guarded. The Se rv i ce  Court was a l s o  

held  be fo re  an independent t r i b u n a l  o f f ice r .145  An o f f ende r ,  however, was 

ob l iged  t o  g i v e  a s ta tement  when being inves t i ga t ed ;  i f  he r e fused ,  he could 

be ordered t o  do so.  Although t h i s  ordered s ta tement  could n o t  be used a s  

evidence,  i t  was used t o  f u r t h e r  the .  i n v e ~ t i ~ a t i o n . 1 ~ ~  

D i s c i p l i n e ,  a s  .Chapter I11 emphasized, has  always been an  important 

p a r t  of t h e  Force ' s  t r a d i t i o n s .  I n  1968, t he  Adminis t ra t ion  Manual c i t e d ,  

"Obedience t o  l awfu l  a u t h o r i t y  i s  an  ou ts tanding  
q u a l i t y  r equ i r ed  of a member of t h e  Force,  and a mem- 
be r  s h a l l  r e c e i v e  t h e  l awfu l  command of h i s  supe r io r  
wi th  defe rence  and r e s p e c t ,  execut ing  i t  promptly i o  
t h e  b e s t  o f  h i s  a b i l i t y m w i t h o u t  ques t i on  o r  corn- 

. ment."147 

Today t h e  philosophy of t h e  p re sen t  d i s c i p l i n a r y  system appea l s  t o  t h e  need 

f o r  s e l f - d i s c i p l i n e  as a requirement f o r  e f f e c t i v e  p o l i c i n g ,  

"No group of people can work toge the r  wi thout  some 
form of organized c o n t r o l  and d i s c i p l i n e .  The n a t u r e  
of ou r  p ro fe s s ion ,  a s -peace  o f f i c e r s ,  demands t h a t  we 
s e t  f o r  o u r s e l v e s  a much higher  s tandard  of conduct 
than i s  expected of a member of t h e  gene ra l  pub l i c ,  



- and t h a t  we b e  w i l l i n g  t o  l i v e  by a much s t r ic ter  
code of  s e l f - d i s c i p l i n e .  We a r e  mindful  t h a t  o u r  
everyday a c t i o n s ,  b o t h  on-the-job and i n  p r i v a t e  
l i v e s  are judged by t h e  p u b l i c  i n  o u r  r o l e  a s  peace  
o f f i c e r s ,  n o t  a s  p r i v a t e  citize- 

I n  correspondence p repared  f o r  t h e  S o l i c i t o r  Genera l ,  i n  t h e  e v e n t .  he 

was q u e s t i o n e d  i n  t h e  House on t h e  m a t t e r  of  d i s c i p l i n e ,  f o l l o w i n g  t h e  pub- 

l i c a t i o n ' o f  J a c k  Ramsey's a r t i c l e  i n  J u l y ,  1972, t h e  Force  wro te ,  

" today th'e Royal Canadian Mounted P o l i c e  have deve l -  
oped a body o f  regula t ions . . .which have c o n t r i b u t e d  
i n  no s m a l l  measure t o  t h e  development o f  a p o l i c e  

C 
f o r c e  whose competence i s  of t h e  h i g h e s t  and whose 
r e p u t a t i o n  i s  second t o  none i n  t h e  w ~ r l d . " l ~ ~  

The F o r c e ' s  view w a s  t h a t  any d i l u t i o n  of  t h e  enforcement  of d i s c i p l i n e  

would undermine t h e  s t a b i l i t y ,  t h e  i n t e g r i t y ,  .and reduce  e f f e c t i v e n e s s  and 

e f f i c i e n c y  o f  t h e  RCMP. The conc lud ing  remark, was t h a t  t h e  Government d i d  

no t  i n t e n d  t o  conduct  a n  i n q u i r y  i n t o  t h e  code of  d i s c i p l i n e  o r  t h e  enforce-  

ment of  d i s c i p l i n e  w i t h i n  t h e  Force. Events  i n  e a r l y  1974 over took 

t h a t  p o s i t i o n  and t h e  Commission was a c t u a l l y  e s t a b l i s h e d  October 3'1, 

By t h e  time t h e  Commission r e p o r t e d ,  changes t o  t h e  g r i e v a n c e  and d i s -  

c i p l i n e  p rocedures  were underway w i t h i n  t h e  Force. S e r i o u s  d i s c i p l i n a r y  

b reaches ,  where a charge  i s  l a i d  a r e  s t i l l  d e a l t  'wi th  th rough  S e r v i c e  Court - 

under S e c t i o n  25 "Major S e r v i c e  Offence" and S e c t i o n  26 "Minor Serv ice  

Offence" of  t h e  RCMP Act. L e s s e r  i n f r a c t i o n s  a r e  d e a l t  w i t h  through a 

hiearcsh&of s a n c t i o n s  beg inn ing  w i t h  a "cau t ion ing , "  a n  o r a l  admonishment 

and a "warning," a w r i t t e n  reprimand.151 

unishments ,  which a r e  p r e s c r i b e d  i n  S e c t i o n  36 of  t h e  Act,- v a r y  de- 

on whether t h e  o f f e n c e  w a s  a "minor" o r  "major" s e r v i c e  o f f e n c e  from 



confinement t o  b a r r a c k s ,  l o s s  of s e n i o r i t y ,  r e d u c t i o n  i n  r a n k ,  f i n e s  n o t  
, 

exceeding $500 o r  imprisonment f o r  a  term n o t  exceeding one 'year .  Compul- 

s o r y  d i s c h a r g e  i s  t h e  s o l e  p r e r o g a t i v e  of t h e  Commisioner.152 

One of t h e  major compla in t s  o f  t h e  Commission was t h e  s t r o n g  l i n k  be- 

tween performance on t h e  j o b  and d i s c i p l i n e  which they  f e l t  Gas inappro- 

p r i a t e . 1 5 3  Today u n s a t i s f a c t o r y  performance,  r a t h e r  t h a n  a  d i s c i p l i _ n a r y  
C 

matter, i s  d e a l t  w i t  i n  a  c o r r e c t i v e  manner, w i t h  t h e  member e i t h e r  be ing  Z 
a d v i s e d  o r  se rved  w i t h  a  " n o t i c e  of  shortcomings."  The member i s  provided 

w i t h  s u p e r v i s i o n  and c o u n s e l l i n g ,  i f  r e q u i r e d ,  b e f o r e  any d i s c i p l i n a r y  ac- k 

t i o n  o r  d i s c h a r g e  i s  cons ide red .  154 

Appkals t o  t h e  Commissioner c o n t i n u e  t o  be an  element of t h e  d i s c i p l i n -  

a r y  p r o c e s s ,  a l t h o u g h ,  under  S e c t i o n  43 of  t h e  Act, t h e  M i n i s t e r  may convene 

a  Review Board composed of  a  Deputy Commissioner o r  A s s i s t a n t  Commissioner 

and two o t h e r  O f f i c e r s  above t h e  rank  of Super in tenden t .  They-eview t h e  
\ 
1 

ev idence  and make recommendations t o  t h e  Commissioner. The Commissioner, 

however, i s  n o t  bound by t h e   recommendation^.^^^ 

Changes t o  t h e  g r i e v a n c e  p r o c e s s  were made i n  l a t e  1975, and a r e  now 
a 

' 
p a r t  of  t h e  S t a f f  R e l a t i o n s  program which i s  a d m i n i s t e r e d  by S t a f f   elations 

Branch which was formed June 1,< 1975.156 A member i s  now al lowed t o  s e e k  

t h e  a s s i s t a n c e  of  t h e  DSRR o r  any o t h e r  member i n  p r e p a r i n g  a  g r i e v a n c e  and 

t h e r e  a r e  f o u r  e x e c u t i v e  l e v e l s  t o  which a  g r i e v a n c e  can  be t aken :  

1. O f f i c e r  Com'anding of  t h e  S u b / ~ i v i s i o n  
2. Commanding O f f i c e r  o f  t h e  D i v i s i o n  
3. Deputy Commissioner (Admin) 
4. The Commissioner (whose r u l i n g  i s  f i n a l )  



Grievances are loosely defined as "problems or grievances concerning his (a 
L 

member's) well being at work," so that virtually any matter can be grieved 

including discipline, performance matters, transfers and promotions. The 

grievance process is highly formalized with specific procedures and time 

frames detailed in policy. 157 

The DSRRs also sit on Grievance Advisory Boards -which are convene$ at 

the CO's level. The inclusion of the DSRRs on the Grievance bdvisory Board 

incorporates an individual who is outside. the formal chain of command and 

who is an elected representative. In extreme cases, he has the right to go 

directly to the Commissioner or raise the issue at CO/DSRR Conferences, 

which might be considered a quasi-political level. 
0 

\When the Marin Commission Report was submitted to Government on January 
\ 

16, 1976, Senior Management's initial response was that it would have far- 

reaching effects if implemented. in it.s entirety. Although considered fair 

and unbiased, it was termed a "sugar coated indictment of RCMP manage- 

'ment. -158 * 

A Committee was established to examine the review and comment on the 

Commission's Report. Comments were also - solicited from Officers and members 
d- 

* 

across the Force. Serious reservations were 'expressed about the need for a 

Federal Ombudsman which was the major recommendation, "and his role in the 

discipline and grievance process. The ~ommittee's'position was that many of 
8 

the recommendations would require serious analysis before any action could 

be taken.159 Government, while flexible on most issues, felt that "third 

party review" was mandatory; whether through a Federal Ombudsman as recorn- 

mended by the Commission, or an RCMP suggestion that the Federal Court 
I .  

act as the third party. 160 



A second committee, made up of o f f i c i a l s  from t h e  S o l i c i t o r  G e n e r a l ' s  

Department, P r i v y  Counci l ,  Treasury  Board S e c r e t a r i a t  and S e n i o r  Management 

of t h e  Force ,  w a s  a l s o  formed t o  review t h e  Commission's f i n d i n g s  i n  

October ,  1976. The committee reviewed t h e  r e p o r t  and emphasized " t h e  need 

f o r  t h e  Force  t o  become more v i s i b l y  r e s p o n s i v e  t o  t h e  concerns  of t h e  gen- 

e ra l  p u b l i c , "  and t h e  need t o  ex tend  comparable r i g h t s  t o  members involved 

i n  d i s c i p l i n a r y  p roceed ings  a s  enjoyed by c i t i z e n s  i n  c r i m i n a l  c o u r t s .  161 

To d a t e ,  t h r e e  B i l l s  to  amend t h e  RCMP Act i n  l i n e  w i t h  t h e  Marin Com- 
C 

miss ion  recommendations have been p r e s e n t e d  t o  Par l i ament  b u t  have d i e d  on 

t h e  Order paper.  The l a t e s t  B i l l  C-13 would see a major  o v e r h a u l  of t h e  

R W  Act i n  r e s p e c t  t o  how d i s c i p l i n e  and misconduct  ~ b u l d  be t r ea ted .162  

The major changes w i t h  r e s p e c t  t o  t h i s  s t u d y  would be t h e  i n t r o d u c t i o n  

of " D i s c i p l i n e  S tandards"  and a "Code of Conduct" which would r e p l a c e  t h e  

c u r r e n t  l i s t  o f  "Offences" i n  S e c t i o n  25 of t h e  RCMP A c t .  The new A c t  would 

c r e a t e  a n  E x t e r n a l  Review Committee c o n s i s t i n g  of t h r e e  members appo in ted  by 

Governor-in-Council which would d e a l  w i t h  i n t e r n a l  matters. The Commis- 

s i o n e r  would n o t ,  however, be bound by t h e  recommendation of  t h e  Committee. 

Inc luded  i n  t h e  Act i s  t h e  e s t a b l i s h m e n t  of  a P u b l i c  Complaints  Commission 

1 t o  d e a l  w i t h  p u b l i c  compla in t s  a g a i n s t  t h e  Force  o r  members of  t h e  ~ o r c e . 1 6 3  

When i n t e r n a l  d i s s a t i s f a c t i o n  o r i g i n a l l y  s u r f a c e d  t o  c h a l l e n g e  t h e  ex- ; 

i s t i n g .  s o c i a l  s t r u c t u r e ,  t h e  Force  i n i t i a l l y  emphasized t o  t h e  M i n i s t e r  t h e  

imporXante o f  d i s c i p l i n e  t o  t h e  r e p u t a t i o n  o f  t h e  Foree  and i t s   ole i n  l a w  

enforcement.  T h i s  view of d i s c i p l i n e  as an o b l i g a t i o n ,  had been suppor ted  

by t h e  Supreme Court  o f  Canada i n  1955 i n  a r u l i n g  between "Archer v s  
I 

White", 



"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 restripions upon his freedom of action and 
conduct 3nd 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. 1,164 

As late as 1976, the Commissioner wrote to all Division COs stressing 

the importance of discipline and protocol, and requested 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."l65 

The 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 departments 

and agencies in the Force's immediate environment. 
3 

'The Force has responded by implementing new grievance and discipline 

procedures linked to the DSRR System and allowed grievances at four levels. 

The procedures, however, remained completely within the Force's administra- 

tive structure, and mainly represent a liberalization and formalization of 

? 
the existing procedures. Inclusion of the DSRRs was the major departure. 

Performance matters were separated from the discipline procedures with a 

- formal procedure of notification of shortcomings established. The major 

change was really one of attitude, and this combined with a new grievance 



procedure i nco rpo ra t i ng  t h e  DSRRs, has  r e s u l t e d  i n  more gr ievances .  

D i s c i p l i n e  cont inues  t o  be an i n t e g r a l  p a r t  of t h e  c o n t r o l  system and 

philosophy of  t h e  Force a s  i l l u s t r a t e d  above, however , ' the  tone has  s h i f t e d  

more toward an  e t h i c  of s e l f - d i s c i p l i n e .  Many of t h e  a c t u a l  c o n t r o l  systems 

remain i n t a c t  i n  s p i t e  of t h e  s h i f t  i n  emphasis. 
--- 

The Marin Comnission, i t s e l f ,  tended t o  be  an unders ta tement  of t h e  

i s sues .  . I n  commenting o n - t h e  d i s c i p l i n e  system, i t  s a i d ,  " t h i s  has  r e s u l t e d  

i n  some d e t e r i o r a t i o n  of morale" and i n  r e f e r r i n g  t o  t h e  even t s  l e ad ing  t~ 

the  format ion of the  DSRR program, "a number of f a c t o r s  l e d  t o  t h e  format ion 

of t h e  Div is ion  S t a f f  Re l a t i ons  ~ e ~ r e s e n t a t i v e  program. "166 Senior  manage- 

ment even commented on t h e  r e p o r t  a s  a  "sugar coated ind ic tment  of RCMP man- 

One of t he  major changes i n  t h e  d i s c i p l i n a r y  procedures  t h a t  o r i g i n a t e d  

e n t i r e l y  s e p a r a t e  from t h e  Marin Commission i s  t h e  p e r m i s s i b i l i t y  of members 

seeking o u t s i d e  l e g a l  counsel .  This  occurred when t h e  Fede ra l  Court ,  T r a i l  1 
L 

Divis ion  r u l e d  on a ca se  before  i t ,  t h a t  Sec t ion  33 of t h e  RCMP Regulat ions ,  

which r e s t r i c t e d  r e p r e s e n t a t i o n  t o  members of t h e  Force was " u l t r a  v i r e s "  

and "held t h a t  a  member is e n t i t l e d  t o  be represen ted  by counsel  of h i s  

choice."l68 The RCMP d i d  no t  appeal  t h e  r u l i n g  and i n  f a c t  extended the  u se  

i 
, of l e g a l  counsel  i n t o  o t h e r  a r e a s  inc lud ing  "discharge and demotion" pro- 

ceedings.  169 

The Overtime I s sue  

Overtime a s  an  i s s u e  went a s  f a r  back a s  1966, bu t  t h e  Force d i d  n o t  

under take any a c t i o n  t o  add re s s  i t  u n t i l  1970. A t  t h a t  t i m e  a  s tudy ,  con- 

ducted by Treasury Board and t h e  RCMP, concluded t h a t  over t ime was t h e  



f i  s i n g l e  l a r g e s t  d i s u t i l i t y  i n  r e s p e c t  t o  working condi t ions .  Severa l  t r ia ls  

which incorpora ted  " l i e u  t i m e  o f f "  were run  and then a survey  l i s t i n g  seven 
3 

a l t e r n a t i v e s  was conducted t o  determine what method was p re f e r r ed  by t h e  

member ship .  l 70 

' The r e s u l t s  of t h e  survey i n d i c a t e d  t h e r e  was s t rong  suppor t  f o r  hour ly  

compensation f o r  over t ime worked, w i th  48% i n  favour  of t h a t  a l t L r n a t i v e .  A 

second a l t e r n a t i v e  combining overtime payment and equ iva l en t  l i e u  time of f  

rece ived  16.5% subpor t ,  whi le  f i v e  o t h e r  a l t e r n a t i v e s  w i th  ' d i f f e r en t  ar-8 

rangements of lump sum premium payments rece ived  even less support .  I n  

spi te  of a  near  50% suppor t  f o r  hourly  overtime o u t  of seven a l t e r n a t i v e s ,  

the  s tudy  

Combined, 

A s  a  

concluded t h a t  a l a c k  of suppor t  f o r  hour ly  overt-ime was apparen t ,  

"The r e s u l t s  of t h e  Quest ionnaire  revea led  t h a t  hone 
of t he  a l t e r n a t i v e s  pre'sented was favoured by more 
than 50% of t h e  respondents."l71 

t h e  two hour ly  pay systems accounted f o r  65% of t h e  membership. 

tF-' r e s u l t  of t h e  udy, t h e  Force nego t i a t ed  a  lump sum premium 

$900 f o r  overtime f o r  the\ 1972173 f i s c a l  year.  However, over t ime r e t u r n s  

f o r  t h a t  per iod  i n d i c a t e d  a  d r a s t i c  r educ t ion  i n  over t ime r epo r t ed  s o  t h a t  

f o r  t h e  1973174 f i s c a l  y e a r ,  t h e  premium f e l l  t o  $600.172 By May 1974, when 

the  DSRRs met w i th  t h e  Commissioner, i t  was apparen t  t h a t  t h e  premium system 
1 

'was n o t  widely supported,  a p o i n t  t h e  DSRRs emphasized. Under cons iderab le  

p r e s s u r e  from t h e  DSRRs, t h e  Force implemented over t ime compensation on 

October 1, 1974.173 

The overtime i s s u e  d i d  n o t  s u r f a c e  aga in  u n t i l  t h e  C O ~ D S R R  Conference 
I 

i n  May/June, 1977. A t  t h a t  time i n  regpoxse t o  a submission by t h e  CO "L" 

Divis ion ,  ano ther  s t udy  of poss ' ib le  a l t e r n a t i v e s  was under taken by t h e  O I C  



* 

P o l i c y ,  P lann ing  and E v a l u a t i o n  S e c t i o n  of  S t a f f i n g  and P e r s o n n e l  Branch. 

The CO "L" D i v i s i o n  sugges ted  t h a t  t h e  c u r r e n t  overFime sys tem of  com- 
C P-' 

p e n s a t i o n  f o r  over t ime  worked "does n o t  f i t  w e l l  w i t h  t h e  p a r t i c u l a r  n a t u r e  , 

of d u t i e s  c a r r i e d  o u t  by t h e  Force." A d e c r e a s e  i n  v o l u n t a r y  over t ime  being 

worked by members,- compl ica ted  a d m i n i s t r a t i o n ,  s u b o r d i n a t e s  e a r n i n g  more 

than  t h e i r  s u p e r i o r s ,  e r o s i o n  of e f f i c i e n c y  and u n d e r s t a n d a r d i z e d  a p p l i c a -  

t i o n  o f  p o l i c y  were c i t e d  a s  some of  t h e  problems. A t  t h e  o n s e t ,  t h e  DSRRs 

were opposed t o  any o t h e r  sys tem of  over t ime  be ing  i n 1 ~ 1 e r n e n t e d . l ~ ~  
I 

The s t u d y  took what cou ld  be d e s c r i b e d  a s  t h e  " t r a d < t i o n a l "  RCMP ap- 

proach t o  problem s o l v i n g  o r  s t u d i e s  g e n e r a l l y .  Opinions  and s u g g e s t i o n s  

were sought  from a l l  t h e  D i v i s i o n  COs .  A t o t a l  o f  62 i d e n t i f i a b l e  responses  

were r e c e i v e d  of  :which 42 were i n  f a v o u r  of  r e t a i n i n g  t h e  h o u r l y  over t ime 

system and 20 weie i n  f a v o u r  of r e t u r n i n g  t o  t h e  premium system. 175 

S e v e r a l  of t h e  r e s p o n s e s  g r a p h i c a l l y  i l l u s t r a t e  t h g  views h e l d  by some 

of t h e  O f f i c e r s  i n  r e s p e c t  ' t o  over t ime.  An Insp .  from one of  t h e  n o r t h e r n  

D i v i s i o n s  wrote ,  

" I n  my o p i n i o n  o u r  p r e s e n t  over t ime  program i s  a  most 
t e r r i b l e  thing. . . .  It has  done more t o  harm t h e  Force  
t h a n  a n y t h i n g  e l s e  which has  occur red  d u r i n g  my ser- 
v i c e .  It h a s  a lmos t  d e s t r o y e d  o u r  p r o f e s s i o n a l i s m ,  
lowered o u r  s t a n d a r d s  of  performance and accep tance ,  
h u r t  o u r  o v e r a l l  morale ,  f r u s t r a t e d  o u r  rank  sys tem,  
r u i n e d  i n i t i a t i v e ,  caused a need ' f o r  o u t s i d e  employ- 
ment.... One would have t o  w r i t e  a  book t o  cover  
comple te ly  t h e  problems.... We must have t h e  Premium 
Payment System."l76 

' h r a t h e r  emot iona l  r e sponse ,  y e t  a n o t h e r  Insp .  r e p l i e d  i n  t h e  same v e i n ,  

"It 's  abou t  time we g o t  back t o  s q u a r e  one and 1 

s t a r t e d  p u t t i n g  men back on t h e  s t ree t  where . they  a r e  
most needed.... Members would a l s o  s t o p  keeping t r a c k  &= 

of  t i m e  o r  s t o p  " c l o c k  watching" and be more 
concerned abou t  doing a  p r o f e s s i o n a l  j o b  as and when 
r e q u i r e d .  " l 77  



Evident ly  t h e  command s t r u c t u r e  and t h e  Force 's  traditians JZ- perce ived  as 

being th r ea t ened  by overtime. 

Responses i n  favour ,  va r i ed  from reasoned r e p l i e s ,  t o  simply p o s i t i v e  
r ' r e p l i e s ,  bu t  most focused on t h e  f a c t  t h a t  over t lme was f a i r  and e q u i t a b l e  

t o  those  who a c t u a l l y  worked t h e  overtime. One DSRR wrote,  

"I am unaware of any widespread d i s s a t i s f a c t i o n  w i t h  
i t  (over t ime)  among t h e  members a t  l a r g e  whom I rep- 
r e sen t .  Any premium system would always pay someone 
who d i d n ' t  e a r n  i t  and f a l l  s h o r t  of p roper ly  compen- 
s a t i n g  o the r s .  "178 Op 

The e n t i r e  i s s u e  and the  f a c t o r s  involved a r e  probably summarized b e s t  

by t h e  fo l lowing  r ep ly - f rom a  Supt., 

"I detec- t  a  s t r o n g  d e s i r e  i n  t h e  minds of many i n  ou r  
s e n i o r  management t h a t  they  would l i k e  t o  go back t o  
t h e  1950 's  when every th ing  was s t r a i g h t  forward,  
t r a n q u i l  and n o t  bothersome. There is a l s o  an e l e -  
ment of resentment and j ea lousy  t h a t  members today 
have i t  too good and they may make more money t h a n  
Of f i ce r s .  We a r e  l i v i n g  i n  t h e  l a t e  1970 's  and man- 
agement must move a long  w i t h  t h e  times. I•’ they  
t h ink  they can  go back one minute i n  t i m e ,  they  a r e  
dreaming i d l e  dreams,... I do no t  agree  w i th  t h e  
ma jo r i t y  of obse rva t ions  of t h e  C.O. "L" Division.  
Many of t h e  s i t u a t i o n s  he m n t i o n s  could be a  r e f l e c -  
t i o n  of poor management. -176 

I n  t h e  f i n a l  a n a l y s i s ,  t he  DSRR i n  "L" Div is ion  r epo r t ed  the r e s u l t s  of 

a p o l l  t aken  i n  h i s  Div is ion ,  19 members were i n  favour  of some form of pre- 

nium system and 63 favoured t h e  hourly  overtime compensation sys tem. 180 

A r e p o r t  was submit ted by the  O I C  Po l i cy ,  Planning & Evaluat ion 

Sec t ion  proposing s e v e r a l  v a r i a t i o n s  of a  premium system, b u t  t h e  i s s u e  

simply died.  There was very  l i t t l e  suppor t  i n  t h e  f i r s t  i n s t a n c e  f o r  a  pre- 

m i u m  system, a l though  t h e  r e p o r t  s t a t e d ,  
+, t 

"Throughout t h e  Force t h e r e  i s  no c l e a r  consensus 
wi th  r e s p e c t  t o  the  type of overtime compensation 
which is d e s i r e d  o r  supported."181 



Y e t  s e v e r a l  r e p l i e s  had noted t h a t  t h e  

and i t  had n o t  worked, and t h e  responses  

hour ly  over t ime,  

Force had t r r e d  t h e  premium system 

were approximatel$ 75%- in  favour  of 

Problems w i t h  hou r ly  over t ime were i d e n t i f i e d  

t r o l ,  a  change i n  a t t i t u d e s  which has  no t  enhanced 

s t a t u s  and an  assumption t h a t  members have pu t  t h e  
. . 

a s  a  l a c k  of s t r i c t  con- 

t h e  Fo rce ' s  p r o f e s s i o n a l  

d o l l a r  above "ca ree r  and 

p r i d e  i n  s e r v i c e  t o  t h e  community," The r e p o r t  impl ied t h a t  a  premium sys- 

te weuld, % 
- r e t a in ,  t h e  unique c h a r a c t e r  of t h e  Force \ 
- avoid c r e a t i n g  supe rv i so r / subo rd ina t e  c o n f l i c t  

- mainta in  r e l a t i v i t y  of supe rv i so r s / subo rd ina t e  
Pay - 

- would encourage cooperat ion and profess ion-  ' 

alism182 * 

I n t e r e s t i n g l y ,  most of t h e  dogmatic deba te  on t h e  i s s u e  pf overtime 
i 

came from reg ions  which represen ted  on ly  a  few hundred members of t h e  

Force ' s  e n t i r e  popula t ion ,  P r ince  Edward I s l and  and t h e  no r the rn  regions.  ' 

B r i t i s h  Columbia and Albe r t a  which r e p r e s e n t  almost 40%-of t h e  Force ' s  pop- 

u l a t i o n ,  and where over t ime would l i k e l y  be a  v a l i d  i s s u e ,  gene ra t ed .no  such 

emotional responses ,  --- 

Hourly over t ime r ep re sen t ed  a  major problem f o r  t h e  command s t r u c t u r e  
- -~ 

by l i n k i n g  t h e  u t i l i z a t i o n  of manpower t o  resource '  a l l o c a t i o n  and r a t i o n a l  

economic d e c i s i o n  making. That represen ted  a  cha l l enge  t o  t h e  command 

s t r u c t u r e , w h i c h  was based on r i g i d  d i s c i p l i n e  and obedience t o  l awfu l  com- 

mand, n o t  r a t i o n a l  e c o n o m i c ~ o r  o p e r a t i o n a l  d e c i s i o n  making. Management, a t -  - 
tempted t o  in t roduce  a  system t h a t  e s s e n t i a l l y  maintained t h e  s t a t u s  quo, 



which was ev iden t  i n  t h e  f i r s t  s tudy  i n  1970. Even though 65% favoured an 

hou r ly  over t ime system i n  some form, t he  conc lus ions  of t h e  r e p o r t  i n f e r r e d  

t h a t  t h e r e  was a  l a c k  of  support .  It i s  d i f f i c u l t  t o  suppor t  a  s ta tement  

t h a t  t h e r e  w a s  a  l a c k  of consensus on t he  i s sue .  The a n a l y s i s  of t h e  ques- 

t i o n n a i r e  can be desc r ibed  a s  suspec t ,  - 
d .  

The a t tempt  t o  r e t u r n  t o  premium system i n  1977 o r i g i n a t e d  w i th  mid- 
i 

d l e  management and had l i t t l e  suppor t  w i th in  t he  o rgan iza t i on  and management 

gene ra l l y .  Overtime represen ted  a  cha l lenge  t o  t h e  s o c i a l  s t r u c t u r e  of t h e  

Force,  and t h e  s t a t emen t  by t he  CIB O f f i c e r  i n  "G" Divis ion  emphat ica l ly  

made t h a t  po in t .  The f i n a l  r e p o r t  by t h e  O I C  Po l icy ,  Planning & Evaluat ion 

Sec t ion ,  a l s o  demonstrated a  c l e a r  b i a s  toward main ta in ing  t h e  command 

s t r u c t u r e  by appea l ing  t o  t he  need f o r  a  r e t u r n  t o  t h e  o l d  t r a d i t i o n a l  val-  

ues and recommending a r e t u r n  t o  some form of premium system. The r e p o r t  

con ta ined  a  number of comfortable  r a t i o n a l i z a t i o n s  o r  t a u t o l o g i e s ,  t h e  val-  

i d i t y  of which were never  t e s t e d ,  such a s ,  

"The p re sen t  hour ly  system, whi le  g e n e r a l l y  con- 
s ide red  equ i t ab l e , -  d i scourages  'vo lun ta ry  over t ime ' ,  
reduces profess iona l i sm t o  some degree.  ,.. ," 183 

" the re  can be l i t t l e  doubt t h a t  our e f f i c i e n c y  i s  re- 
duced when k x t r  a e f  f o r  t i s  discouraged. -184 

"i 
I m p l i c i t  i n  t he se  s t a t emen t s  i s  t h e  assumption t h a t  overtime reddces  profes-  

3 

s iona l i sm  and encourages i n e f f i c i e n c y .  

The Commissioner's a t t i t u d e  i n  1974 i s  ev iden t  from a  s ta tement  he  made 

i n  an  address  t o  t h e  Ottawa Area O f f i c e r s  meeting ~ovember  27, 1974, 

"Before opening t h e  forum l e t  me touch b r i e f l y  on 
some of t h e  h i g h l i g h t s  of my remarks t o  t h e  men i n  

@he f i e ld . . . . I  ended by a  few quo ta t i ons  hoping t o  
remind t h e  members of our  purpose i n  l i f e ;  and a l s o ,  - 
t o  s t o p  ask ing  and s t a r t  contr ibut ing.185 



Yet i n  summary o f  t h e  F o r c e ' s  s t r u c t u r e  and a c t i v i t i e s  p repared  f o r  P.S. 

Ross C o n s u l t a n t s  i n  1968, t h e  Force  r e p o r t e d  t h a t  f o r  t h e  f i s c a l  y e a r  

1966/67 members "worked a n  a v e r a g e  of  two hours ,  3 4 , m i n u t e s  of  uncompensated 

over t ime  d a i l y . "  No over t ime  was p a i d  and i n  o r d e r  t o  a c h i e v e  a 40 hour 

work week, a n  a d d i t i o n a l  1,919 meibers  would have t o  be added t o  t h e  F o r c e ' s  

e s tah l i shment .186  The amount of over t ime  r e p o r t e d  above s u g g e s t s  t h a t  mem-. 

b e r s  had been c o n t r i b u t i n g .  

CONCLUSION 

It i s  e v i d e n t  th roughout  t h a t  t h e  m a j o r i t y  of. o r g a n i z a t i o n a l  changes 

t h a t  o c c u r r e d  i n  t h e  R W  between 1968 and 1980 had t h e i r  o r i g i n s  i n  e i t h e r  

t h e  immediate environment o r  t h e  i n t e r n a l  environment.  With few e x c e p t i o n s  

t h e  changes t h a t  focused  on t h e  t a s k  s t r u c t u r e  r e s u l t e d  f rom t h e  emergence 

of new g o a l s  i n  t h e  immediate envi;onment. P r e s s u r e s  t h a t  fdcused on t h e  

s o c i a l  s t r u c t u r e  o r i g i n a t e d  p r i m a r i l y  i n  t h g -  i n t e r n a l  environment and were . 

---3 t r a n s l a t e d  through t h e  l a r g e  environment i n t o  t h e  m e d i a t e  environment be- 

f o r e  r e s u l t i n g  i n  any o r g a n i z a t i o n a l  change. The major environmenta l  

changes were t h e  i n t r o d u c t i o n  of PPBS i n  1966 which came o u t  of  t h e  Glassco 

Commission and i n t e r n a l  d i s s a t i s f a c t i o n  i n  1974, b o t h  r e s u l t i n g  i n  a  s ta te  

of o r g a n i z a t i o n a l  c r i s e s  w i t h i n  t h e  RCMP. 

O r g a n i z a t i o n a l  c r i s e s  h a s  been d e f i n e d  by J e f f o r y  D. Ford i n  a n  a r t i c l e  

"The Hanagement of  O r g a n i z a t i o n a l  Cr,ises" as, 

"a s i t u a t i o n  e x h i b i t i n g  .two c h a r a c t e r i s t i c s :  - t h r e a t  
and t i m e  p r e s s u r e .  The t f i r e a t  i s  t h a t  p a r t i c i p a n - t s  
i n  a  c r i s e s  f e e l  t h e y  w i l l  be unab le  t o  a c h i e v e ,  ob- 
t a i n ,  o r  m a i n t a i n  t h e  v a l u e s ,  r e s o u r c e s ,  o r  objee-  
t i v e s  t h e y  view a s  impor tant . . .  The second c h a r a c t e r -  
i s t i c ,  t ime p r e s s u r e ,  i s  t h e  p e r c e p t i o n  by t h e  p a r t i -  
c i p a n t s  i n  t h e  c r i s e s  of t h e  amount of time they  have 



t o  search ,  d e l i b e r a t e ,  and take  a c t i o n  before  l o s s e s  
begin t o  occur o r  e sca l a t e . " l87  

In  both the  major environmental  changes these  cond i t i ons  were evident .  

I n  t h e  case  of PPBS t h e  t h r e a t  was t h a t  of being unable t o  ach ieve  the 

i n t roduc t ion  of PPBS without  a  major i n i t i a t i v e  and t h e  t h r e a t  of being per- 

ceived a s  n o t  a c t i n g  i n  good f a i t h ,  whi le  i n  t h e  ca se  of i n t e r n a l  d i s s a t i s -  

f a c t i o n ,  t he  t h r e a t  was t o  t h e  va lue  systein o r  t he  s o c i a l _ s t r u c t u r e .  

T i m e  was viewed a s  a  c r i t i c a l  element fol lowing t h e  in t roduc t ion  of 

PPBS, 

- "My concern a t  the  moment i s  t h a t  i f  w e  do n o t  t ake  
t h e  i n i t i a t i v e  now t o  s e t - u p  adequate machinery t o  
handle t h i s  important  phase of our management con- 
t r o l ,  i t  may be i n f e r r e d  t h a t  we a r e  no t  accept ing  
t h i s  r e s p o n s i b i l i t y  s e r i o u s l y  and i n  good fai th ."188 

And i n  t he  case of i n t e r n a l  d i s s a t i s f a c t i o n ,  Senior  Management f e l t  t h a t  

they had t o  a c t  o r  f a c e  Che t h r e a t  of un ioniza t ion .  

The Glassco Commission on t h e  Organizat ion of Government c l e a r l y  

emerges a s  t h e  main c a t a l y s t  f o r  change i n  t h e  immediate environment and the  
4 

formulat ion of new g o a l s  i n  r e l a t i o n  t o  depar tmental  management and account- 

a b i l i t y .  These new g o a l s  were t r a n s l a t e d  through t h e  immediate environment 

and had a  d i r e c t  impact on t h e  s t r u c t u r a l  changes t h a t  Zccurred i n  t h e  RCMP 

fo l lowing  the  Ross Study. \ 

The immediate environment a l s o  had a  d i r e c t  r o l e  

p a r t i a l  d i r e c t i o n  of t h e  Ross Study, t h e  i n t r o d u c t i o n  of 

i n  determining 

c l a s s i f i i i t i o n ,  

B 

t h e  

t he  

Organizat ion Review and the  Marin Commission oft Inquiry.  The - l a t t e r  case  

represen ted  one of t h e  few i n s t a n c e s  i n  which t h e  l a r g e r  environment a l s o  9 
played a  d i r e c t  r o l e .  



The Ross Study was a  broad examination of ttq Force 's  s t r u c t u r e  which 

was i n  response t o  t h e  i n t r o d u c t i o n  of PPBS and the  g e n e r a l  t h r u s t  of the  

Glassco Commission. To a  l a r g e  e x t e n t ,  the  s tudy  was n o t  w e l l  received by 

t h e  Force; b u t  i t  d i d  e s t a b f i s h  t h e  s t r u c t u r a l  framework of t h e  o rgan iza t ion  
Y , 

i n  t h e  i h m i n i s t r a t i v e  a rkas ,  .out of which o the r  o r g a n i z a t i o n a l  changes flow- 
i - r 

ed,  such a s  t he  t r a n s i t i o n  of  Planning Branch and Audit Branch. 

La te r  p re s su re s  from t h e  immediate environment r e s u l t e d  i n  t he3organ i -  

\\I z a t i o n  of t h e  F inanc ia l  D i r ec to ra t e  under t h e  Chief F inanc ia l  Off icer .  It 
\ 
\ 

was l e s s  d i r e c t l y  r e l a t e d  t o  t h e  Glassco Commission, a l though appointment of 

a  s e n i o r  f i n a n c i a l  o f f i c e r  i n  t h e  departments had been recommended, i t  was 

no t  t r a n s l a t e d  through the  immediate environment u n t i l  much l a t e r .  I n  1966 

the  Force a c t u a l l y  considered such a  move but  f e l t  Treasury Board would not 

approve such a  re-organizat ion.  Treasury Board 'was a l s o  t h e  maln c a t a l y s t  

f o r  t h e  Force undertaking i t s  own o rgan iza t ion  review i n  1977, 

The impact of t he  int .erna1 environment i s  ev ident  i n  t h e  o rgan iza t ion  

of t h e  DSRR System and t h e  appointment of t he  I n t e r n a l  Communications Of- 
3 

f i c e r .  Pressures  i n  t h e  i n t e r n a l  environment i n i t i a l l y  found t h e i r  way i n t o  

t he  l a r g e r  environment and f i n a l l y  i n t o  t h e  immediate environment, r e s u l t i n g  

Commission. Of s i g n i f i c a n c e  was the  complete f a i l u r e  of t he  a O f f i c e r  Corps nd S t a f f i n g  Branch--to sense  the 

g r a v i t y  of t h e  s i t u a t i o n  and t o  comprehend the  n a t u r e  of t h e  i s s u e s ;  even 

though they were aware of some problems a s  e a r l y  as 1966, 

On t h e  whole, s i w i f  i c a n t  changes had taken p l ace  i n  t h e  RCMP's envi- 

ronment dur ing  the  1960s and 1970s. Much of t h e  p re s su re  w a s  of a  formal 

bu reauc ra t i c  na tu re  i n  t he  form of new Government g u i d e l i n e s  and d i r e c t i v e s  

from . t h e  Cent ra l  Agencies and could n o t  l e g i t i m a t e l y  be ignored by the 



't >. 

, 
RCMP. In the classifiction case and the P.S. Ross Study, Treasury Board and 

the Solicitor General's Department actually applied direct pressure on the 

Force. ' 1  a 

Considerable organizational change followed between 1968 and 1980 as a 

result of the environmental pressures as Figures 9 and 10 illustrate. But 

as important as the structural change, was the formalization of thq admin- 

istrative processes within the Force, illustrated by the Staffing and Per- 

sonnel Branch case study, but evident in other areas as well. 

In analyzing the structure, specialization or at least the organization 

of related activities into separate, branches is most evident. Many of the 

functions, such as compensation, establishment and internal affairs had been 
\ 

responsibilities of the Adjutant's Branch but were not organized in any 

functional way 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- 

cremental. 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 extensive scale as illus- 

trated in the detailed examination of the staffing function. Recruiting 

policy, performance appraisals, transfer and promotion policy were all exam- 

ined and new polieles and guidelines, etc., were developed during the 

1970s. In Planning Branch and Lnternal 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 td change, particula~ly in planning and 

audit suggests there was a lack of comprehension of the changing roles in 

senio management. J 



Classification represented a massive process of formalization. Class- 

ification standards and bench marks were developed, and detailed job de- 

scriptions outlining the duties and requirements for each position in the 

Force were written. In the Internal Affairs and the Staff Relations areas 

new discipline and grievance procedures were developed and implemented. 

In general, the system can be described as highly bureaucractic because 

of the extensive degree of formalization 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 of decision-making within the lower levels of the 

organization, it also reduces the authority of the line officers and re- . 

serves discretionary power for the strategic apex. w 

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- . 
ante measurement and program evaluation. Audit Branch became responsible 

for operational ahd administrative audits of the Divisions. Both roles fo- 

cused on the standardization of outputs; but in the absence of realistic 
'4 

performance measures, close supervision remains a fundamental part of the 

control system as the Auditor General noted in his I981 Comprehensive Audit. 

"In the absence of comprehensive, quantifiable =a- 
sures ol workload and performanee, the RCMP relies on 
the uniform- training and development of police of- 
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 



RW'S development and use  of performance- measures . . 

w a s  gene ra l ly  cons i s  t e n t  w i th  o t h e r  p o l i c e  
11189 forces., 

The es tab l i shment  of  t h e  DSRR System represen ted  t h e  development of an 

i n t e r n a l  sens ing  and mediating mechanism which e s s e n t i a l l y  rep laced  t h e  Of- 

f i c e r  Corps and s t a f f  i ng  Branch a s  t h e  main i n t e r n a l  sens ing  mechanims. The 

emergence of m i l i t a n t  d i s s a t i s f a c t i o n  i n  1974 demonstrated t h e  l ack  6f e f -  

f e c t i v e  feedback mechanisms so  t h a t  t h e  o rgan iza t ion  was c l e a r l y  o u t  of 

touch wi th  i t s  i n t e r n a l  environment. Even when i s s u e s  sur faced ,  a s  i n  

Haig-Brown's r e p o r t  i n  1944 and dur ing  t h e  period 1966 t o  1974, s e n i o r  man- 

agement ignored o r  discounted them. The consequence was t h a t  once the  is- 

sues  found t h e i r  way i n t o  t he  l a r g e r  environment t h e  Force proved t o  be 

r a t h e r  open t o  change i n  s p i t e  of i t s  r e l a t i v e  independence and autonomy. 

- Even though t h e  RCMP has  i m p r o ~ e d  i t s  a b i l i t y  t o  s ense  t h e  i n t e r n a l  en- 

vironment, t h e  Of f i ce r  ,Corps remaine the  only l i a i s o n  device between the  
* 

Force and t h e  e x t e r n a l  environment which the  S o l i c i t o r  Gener-al's Department 
J 

found dur ing  the  e a r l y  1970s when they attempted t o  g a i n  in f luence  wi th in  

t h e  Force, 

" t h e  S o l i c i t o r  General ' s  Department s e c r e t a r i a t  found 
the  lower lev ,e l s  of t he  Force impenetrable."lgo , , 

The Deputy S o l i c i t o r  General conceded, 

"The only person i n  t h e  d r i v e r ' s  s e a t  was t h e  Commis- 
s ione r .  So t h e  p o l i t i c i a n  had t o  exept  some i n f l u -  
ence on the  appointment of t he  Commissioner."l91 

The NCO from Planning Branch commented on t h e  Commissioner's concern 

about l i a i s o n  o u t s i d e  t h e  Force, and a second NCO f a m i l i a r  wi th  t h e  r o l e  of 

the  M i n i s t e r i a l  Information Unit  explained i t s  r o l e ,  



"MfU's role is to eontrol 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 Off ice is carried out by the Cornis- 
sioner, even though he may delegate it, he would 
maintain control through briefings. 

I would say the senior officers are concerned with 
the politicia'l environment and who represents the 
Force on policy matters." 

* 
In defining the structure of the RCMP within the context of Mintzberg's 

three configurations (Appendix I), the RCMP is clearly a divisionalized form 

with a machine bureaucracy configuration in the Divisions. The division- 

'alized form is really a collection of organizations with a HQs superimposed 

over the divisions, the divisions themselves being driven toward machine bu- 

reaucracy because of th2 external control over them. This control is exer- 

cised through the formalized procedures, performance measurement and the 

standardization of work outputs, Divisionalization, however, does not mean 

the organization is decentralized. Decentralization is the dispersal of de- 

cision making power in the organization. According to Mintzberg that is not 

characteristic of the divisionalized form.lg2 

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...," Standardization focuses on - 
C 

processes that formalize behaviour and plan actions. Normally these anal- 

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 



technostructure control the decision process. Line management is structured , 

on a functional basis, so that the coordination role, and consequently, the 

\ .  formal power'lies at the top.193 

Structurally, there is the appearance of horizontal decentralization 

within the administrative areas of the Force because of the organization of 

functional or specialized branches and divisions. However, the Force re- 

, 
mains highly centralized because of the command structure which remains rel- 

atively intact, in spite of organizational change, and because of the exter- 

nal control by Government which makes the Commissioner responsible for the 

organization's actions. In effect, according to Mintzberg, .that diives the 

organization toward clearly defined standards and centraliztion in order to 

maintain accountability.194 Both situations are cl characteristic of 

the Force. 

  he &legation of increasing responsibilities to the Divisions since 

1968 -- has 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 m a c h i n e ' v f i g u r a t i o n .  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 
w 

horizontal decentraiization. This limited vertiCal decentraliza6$on is bu- 

reaucratic as most decision making is within the parameters e~tabl~shed by 

the DivisCion CO or HQs, and thus, confers little real authority beyond 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 111, continued to be emphasized well into the 1970s. The 

development of strong identification with the Force rather than to one spec- 
@ 

ific duty or location, the .importance of protocol and the belief in leader- 

ship as a unique characteristic of the Officer Corps continuedlpart of this 

core-formation process. 

It was suggested b? the Macdonald Commission, however, that the Force's 

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 of 

the discipline" and in the Marin Conunission,""Obedience to lawful authority 

is an outstanding quality."l96 

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 Operational Audit illu'strates 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. **I97 

\ 

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 3tudies that focused primarily on the social structure, 

although it was evident they were at Gork in some of the cases that focused 
I t 

on the task structure. 



I n  t h e  c a s e  of  .the DSRR system, t h e  i d e a  o f  e lec t -kd r e p r e s e n t a t i v e s  

w i t h  a d i r e c t  l i n e  of communication t o  t h e  Commissioner r e p r e s e n t e d  a major 

c h a l l e n g e  t o  t h e  command s t r u c t u r e  and t h e  p r e r o g a t i v e s  of  management, par-  

t i c u l a r l y  a t  t h e  D i v i s i o n  CO l e v e l ,  "The p roposa l  advanced.. . is a  d e p a r t u r e  
1 

from a n y t h i n g  we have done ...p r e v i o u s l y . " l 9 8  I n i t i a l l y ,  t h e  DSRRs were re- 

c e i v e d  w i t h  a t  b e s t  i n d i f f e r e n c e  from t h e  co-mand s t r i c t u r e  and i n  some 

c a s e s  management a c t u a l l y  appo in ted  t h e  represen ta t ive ' s .  

The DSRR sys tem under  t h o s e  c i rcumstances  was viewed by t h e  membership 

w i t h  c o n s i d e r a b l e  s k e p t i c i s m .  M i l i t a n c e  i n  1974, which i n  t h e  l a r g e r  cen- 

tres r e c e i v e d  c o n s i d e r a b l e  empathy, i f  n o t  o u t r i g h t  s u p p o r t ,  r e s u l t e d  i n  a  

s e r i o u s  commitment by t h e  Commissioner and t h e  D i v i s i o n  COs  t o  make t h e  sys-  

t e m  work. ' A s  a  r e s u l t  of  t h i s  commitment, t h e  DSRRs were g i v e n  a  r o l e  i n  a 

number of committees,  i n c l u d i n g  t h e  pay committee and promotion boards.  

T h i s  b rough t  t h e  DSRRs i n t o  t h e  pol . icy  and d e c i s i o n  making p r o c e s s ;  how- 

e v e r ,  t h e  Force  e s s e n t i a l l y  set  t h e  g u i d e l i n e s  f o r  t h e  program which gave 

management c o n s i d e r a b l e  c o n t r o l ,  because t h e y  s t r u c t u r e d  t h e  parameters  

w i t h i n  which i t  f u n c t i o n e d .  Thus t h e  program was e s s e n t i a l l y  co-opted by 
L 

t h e  Force. 

The major impact  of t h e  DSRRs i s  t h a t  they  a c t  a s  a  s e n s i n g  and medi- 

a t i n g  mechanism w i t h i n  t h e  Force ,  i n  s p i t e  of be ing  drawn i n t o  t h e  p o l i c y  

h 
and d e c i s i o n  making p r o c e s s .  They a l s o  r e p r e s e n t  a  d e m o c r a t i z a t i o n  of  t h e  

Force ,  and have r e s u l t e d  t o  some e x t e n t ,  i n  t h e  p o l i t i c i z a t i o n  of  t h e  mem- 

b e r s h i p .  What power t h e  DSRRs do have i s  d e r i v e d  from t h e  e l e c t o r a l  p r o c e s s  

and t h e  l i n g e r i n g  f e a r  of  a n  a s s o c i a t i o n .  That power i s ,  i n c i d e n t - a l l y ,  

q u i t e  c o n s i d e r a b l e  and r e p r e s e n t s  a major c o n s t r a i n t  on management. 

Appointment o f  t h e  I n t e r n a l  Communications O f f i c e r  a l s o  i n i t i a l l y  m e t  . 

Y 
w i t h  a  n e g a t i v e  response  from s e n i o r  management because  i t  c o n f l i c t e d  w i t h  



i 
t 

some of t h e  b a s i c  management p r i n c i p l e s  such  as l i n e  command. They a t -  
X,  

tempted t o  res t r ic t  h i s  a c c e s s  t o  t h e  Commissioner t o  e x c e p t i o n a l  i s s u e s  and 

u l t i m a t e l y ,  t h e  I n t e r n a l  Communications O f f i c e r  was moved t o  'A'  D i r e c t o r a t e  

e l i m i n a t i n g  any p r a c t i c a l  access t o  t h e  Commissioner. That  move w a s  re- 
f. 

versed  under  p r e s s u r e  from t h e  DSRRs. The major impor tance  of  t h e  I n t e r n a l  

Communications O f f i c e r  i s  h i s  d i r e c t  l i n k  between DSRR sys tem and t h e  Com- * 
m i s s i o n e r ' s  O f f i c e .  

D i s c i p l i n e  w i t h i n  t h e  RCMP h a s  a lways  been c o n s i d e r e d  t o  be fundamental  

t o  i t s  e f f e c t i v e n e s s  as a  p o l i c e  f o r c e .  I n  correspondence p repared  f o r  t h e  

S o l i c i t o r  Genera l  fof.&owing J a c k  ~ a m s e ~ @ s  a r t i c le  i n  1972, t h e  Force wrote  

emphasizing t h e  r o l e , o f  d i s c i p l i n e  i n  deve lop ing  a  h i g h  l e v e l  of  competence 

and a  r e p u t a t i p n  "second t o  none i n  t h e  world."199 Fven f o l l o w i n g  t h e  Marin 

/ 

Commission Rep6rt  i n  1976, t h e  C o m i s s i o n e r  wrote  t o  t h e  D i v i s i o n  COs  n o t i n g  
A 

t 

t h a t  t h e r e  was a  n o t i c e a b l e  d e t e r i o r a t i ~ n  i n  t h e  l e v e l  o f  d i s c i p l i n e  and 
4 

p r o t o c o l  which cou ld  o n l y  l e a d  t o  a  d e c l i n e  i n  p u b l i c  r e s p e c t .  The F o r c e ' s  

view was t h a t  any d i l u t i o n  o f  d i s c i p l i n e  would undermine i t s  i n t e g r i t y  and 

e f f e c t i v e n e s s .  

Overtime w a s  a n o t h e r  i s s u e  t h a t  w a s  p e r c e i v e d  a s  a  d i r e c t  t h r e a t  t o  t h e  

+ command s t r u c t u r e  because i t  meant d e c i s i o n s  r e l a < i n g  ' t o  when personne l  

worked had t o  have some r a t i o n a l  b a s i s  t h a t  would supper; f i n a n c i a l  ~ e x p e n d i -  

t u r e s .  Tha t  a l s o .  reduced t h e  p i -erogat ives  o f  management. 
3. 

, I n  t h e  d e b a t e  concern ing  p a i d  h o u r l y  over t ime  an& a premium system, - c 

e lements  of management a t t empted  t o  p r o j e c t  t h e  un ique  c h a r a c t e r  of t h e  

Force ,  c o n f l i c t  between rank  l e v e l s ,  t h e  i d e a  o f  p r o f e s s i o n a l i s m  and t h e  be- 

l i e f  t h a t  over t ime would reduce  e f f e c t i v e n e s s  a s  arguments a g a i n s t  over- 



- ,  

time. The depth of t-he issue is evident in several quo-& hut +he quote---- 

from the CIB Officer went to the heart and soul of the issue - the social - I 

structure. 
<- 

While most of the emotional and ideological rksponses , c s  from the 

less senior officers, a limited number of similar critici& emerged from - i 
the lower ranks, demonstrating the depth and commitment of the membership to 

t 

the ~orce ' &social structure. t 
9 

I %  +3p- 
In both the P.S. ~oss'gtudy and the Organizatidnal Review, senior man- 

% 

agement discounted negativepinformation aboututhe organization of the Force 
Q 

and its emmand structure, 
e 

**it no%%eems clear that they ( the consultants) have 
no defikte apprgciation of the manner in which it 
(the Force) has to function under the control of the 
Minister and the Commissioner."200 . 

,Delegation was clearly unatceptable to-thedvarious Commissioners. Classifi- . 

cation was also perceived as threatening the 'total career concept of the 

Force and 

ues. h'g 
'I* a 

issues by 

potentially creating a drift toward p lic service norms and val- 

$ *  
number of cases, the Force sought to rationalize- its position on 

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."201 - 

p 
A similar statement was included in correspondence being prepared for the 

- - 

SoHcitor General following Jack Ramsey's article and much the same argument 

was used when classifiction was under development. The Force described it- 



i .  
% * .  

self as a highly successful law enforcement agency* with an interwiond. 
\ 

reputation for efficiency and effectiveness, which it attributed to the "un- '4 
,: \ 

ity of-purpose of its members."202 

Treasury Board ultimately accepted many of the Farce's rationalization 

in respect to classification, such as, total careers, the diversity of du- 

ties and the need for control of position descriptions tied to an establish- 

ment structure. Classification was thus manoeuvred or co-opted into the ex- - 
- .  

isting social structure. The command structure, and the rank structure are 

still intact, and the antagonism between rank and expertise continues to ex- 

ist. 
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Chapter -VI 

%' J *  

Qrganizational change within the RCMP has been demonstrated f&be a"', 
8,. "4' 

+ -? 

complex process involving changing environmental conditions and institu-. 
"3 + 2-, 

tional characterii tics that have shaped the Force's perception and r&s$onsi .* 
% 

I 

to the environmental is-sues it was confronting. Both the environmental anti - ar"p* 
institutional dimensions developed iz Chapter I1 have proven to be an appro- 

* -3 B 
t 

n 

priate theoretical perspective, from which to examine organizational change 
E 

t 

within the RCMP. r 
v +%+, t . 

.= 

The research is summarized in relation to these dimensions in the first 
#. 

~e'ion of this chapter. One dimension that could have been emphasized in 
, C '- 2 . h  . 4 

the theoretical model, is the relevance of growth and its implications in 
I f  " 

the organizational change processr* This absence is examined in the analysis 

of the impact of envfrmmental pressures on organizational change in the 
t - 

The general conclusion from the research is that the R W  made the 

transition, as defined by Mintzberg, from a "simple structure" to a "divi- 

1 ,  

sionalized f o m "  primarily during the period 1968 to '1980. 

Summary of the Research 

Chapter I11 presented an historical examination of the RCMP which anal- 

yzed its development between 1873 to 1960 in the context of: the environ- 
B 

ment-goal-structure relationship, the core formation process, the emergence -. 
1 - 

of an institutional legitimacy and whether the "Force was an open or closed 
t 

. organization. 



Environmental Qond i t i ons  c l e a r l y  played a f~~d~tmerrtd re%e ia t h e  f-or- 

mation of a  para-m9litary s t r u c t u r e .  Once e s t a b l i s h e d  t h i s  para -mi l i t a ry  

s t r u c t u r e  began a -  p rocess  of. i n d o c t r i 2 a t i o n  and t r a d i t i o n  bu i ld ing ,  o r  

co re  format ion,  which u l t i m a t e l y  r e s u l t e d  i n  t h e  development of a  d i s t i n c t  

ideology and s o c i a l  s t r u c t u r e .  

This  s o c i a l  s t r u c t u r e  Gas & a  a c t e r i z e d  by bottom l e v e l  e n t r y  which 

formed t h e  - b a s i s  of a  t o t a l  c a r e e r ,  a  high degree of l o y a l t y  amongst t h e  

mem6ership, i n t e r n a l  promotions through a  h i e r a r c h i c a l  rank s t r u c t u r e ,  r i g i d  

d i s c i p l i n e  and adherence t o  o r d e r s ,  and an e l i t i s t  M i c e r  Corps. The 
/ -  #+- - V 

s o c i a l  s t r u c t u r e  combined w i t h  a  t r a d i t i o n  of o r d e r  i n d  i m p a r t i a l  enforce- 
- 

ment of t h e  law formed t h e  b a s i s  of a d i s t i n c t  RCMP ideology.-  The success  
s- 

of $he Force i n  ach iev ing  t h e  n a t i o n a l  g o a l s  of s t a b i l i t y  and o r d e r ,  wide 
i 

pub l i c  i n t e r e s h  and l a q e r  suppor t ,  developed i n t o  an  i n s t i t u t i o n a l  l e g i t i -  

macy which played a  r o l e  i n , t h e  - s u r v i v a l  of t h e  Force du r ing  t h e  per iod 1873 

t o  1920. 

Organiza t iona l ly  between 1873 and 1960, t h e r e  was an  e l a b o r a t i o n  o r  en- 

largement of -the s t r u c t u r e  bu t  few fundamental s t r u c t u r a l  changes. A s  l a t e  
3 

- 
' a s  1960 t h e  Force s t i l l  e s s e n t i a l l y  resembled a  simple s t r u c t u r e ;  c o n t r o l  

was exe rc i s ed  by the  s t r a t e g i c "  apex through t h e  rank s t r u c t u r e  and c l o s e  
'% . , 

supe rv i s ion ,  p lannlng was'of a d s o n a l i z e d .  n a t u r e  eminating from t h e  s t r a t -  
4 

e g i c  apex, and few t a s k s  o r  procedures were h igh ly  formal ized.  Cent ra l ized  

c o n t r o l  made t h e  Force f l e x i b i l e  whi le  i t  was smal l  and i t  achieved no tab le  

success  i n  s t a b i l i z i n g  a  t u r b u l e n t  environment. The O f f i c e r  Corps repre- 
? 

sen ted  t h e  on ly  l i a i s o n  dev ice ,  bu t  by t he  1960's  they  were t o t a l l y  a  prod- 

u c t  of t h e  system; h igh ly  i ndoc t r i na t ed  and biased toward t h e  system, which 

e s s e n t i a l l y  e l imina ted  any i n t e r n a l  c r i t i c a l  eva lua t ion  of t h e  organiza- 



tion. combined Qith the absence of lateral entry after the 1900s, the Force 

was essentially a closed organization. The majo; exception to the simple . 
structure was the organization of 'divisions khich, initially, were geograph- 

ical, and later geographical and contractual. 
* 

In Chapter IV, changes in environmental conditions between 1960 to 1980 

were examined. During this period the RCMP found itself confronted by, new 

goals in resp,ect to management and accountability emerging from a reorgan- 

ized and turbulent~immediate environment in addition to demands for change 

to the social structure from an increasingly militant internal environment. 

The research indicated that goal displacement was occurring 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. 
a 

. The significance of these environmental pressures'was that they were 

altering the Force's established relationships with the government and its' 

own membership. In the case of new goals from the central agencies, the 

Force was obligated to respond politically and legally, and in the case of 

internal environmental pressure, danagement felt that i6 had lIttle choice -- 
but to u&r take change. 

Chapter V examined the organizational change that resulted in the ad- 

ministrative areas of the Force-during the period 1968 to 1980 within the 

- *  context of the structural and institutional characteristics developed in the 

preceding chapters. The cmpter concluded 
d-' 

/--- -> 

-organizational crises: the introduction of 

t ion. 
. *  . .. = & 

that there were two sources of 

PPBS and internal dissatisfac- 



--- 
f -  --- - -, -.+ 

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 spilled over into the social structure in 

several areas. Where they did spill over, they were 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. 1 

Internal pressures-focused on the social structure, and it was evident 

that the Force used its institutional legitimacy to rationalize its position 

and to evade critical evaluation. Where the Force failed to persuade the 

environment as to ihe .legitimacy of its position, it resorted to co-opta- 

tion. Co-optation within the context of this research, however, tended to 
- 

be an unplanned response. 

Structurally, in spite of the transition to a divisionalized organiza2 

tion, there is little decentralization of authority either within the divi- 
' ~, 

sions or the directorates. The major change has been the organization of 

tasks into related functions and the formation of n branches. Direct su- 

pervision is increqsingly being replaced by the sta dardization of work and a 
outputs, reflected in the formalization process, and the planning and audit 

systems. However, in the.absence of effective performance measurement, 

close supervision still remains part of the system, as the Auditor General's 

comprehensive audit in 1981 noted. 
.' 

Of considerable significance to the Force has been the development of 

the DSRR system which acts as a sensing and mediating mechanism. The DSRR 

sys tem also provides management with increased feedback and an opportunity 



% 

t o  i n f l u e n c e  t h e  i n t e r n a l  environment i n  a n  i n f o r m a l  way. The O f f i c e r  Corps 

c o n t i n u e s  t o  be  t h e  pr imary e x t e r n a l  l i a i s o n  d e v i c e  i n  t h e  a d m i n i s t r a t i v e  

a r e a s ,  s a n c t i o n i n g  e x t e r n a l  c o n t a c t  and d i c t a t i n g  Force p o l i c y .  

The Hypothes i s  and I s s u e s  Emerging From t h e  Research 

J' 
The f i r s t  h y p o t h e s i s  s t a ted . ,  "Organiza&onal Change w i t h i n  t h e  RCMP has  

p r i m a r i l y  t a k e n  p l a c e  as a  r e s u l t  o f  p r e s s u r e s  i n  i t s  immediate and i n t e r n a l  

environment." The r e s e a r c h  demonst ra ted  t h a t  t h e  immediate and t h e  i n t e r n a l  

environments d i d  p l a y  a  s i g n i f i c a n t  r o l e  i n  t h e  o r g a n i z a i i o n - a 1  change pro- 

c e s s  f o l l o w i n g  1968. While t h e  degree  o r  e x t e n t  o f  t h e  p r e s s u r e s  i s  d i f f i -  
s 

c u l t  t o  q u a n t i f y ,  t h e y  f a l l  i n t o  two c a t e g o r i e s :  b u r e a u c r a t i c  and p o l i t i c a l  

o r  i n  t h e  Weberian s e n s e  l e g a l - r a t i o n a l ,  and p e r c e p t u a l .  

P r e s s u r e s  from t h e  immedi-aTe environment were of  a  b u r e a u c r a t i c  and 

p o l i t i c a l  n a t u r e  implying a  l e g a l  o b l i g a t i o n  on t h e  Force  t o  a c t .  Demands 

i 
f o r  change from t h e  i n t e r n a l  environment were p e r c e p t u a l  i n  t h a t  Senior  Man- 

agement of t h e  Force pe rce ived  themselves  a s  'having no o p t i o n  b u t  t o  under- 
I 

t a k e  change. 

While t h e  l a r g e r  environment i s  n o t  d i r e c t l y  l i n k e d  t o  any s p e c i f i c  or- 

g a n i z a t i o n a l  change i n  t h e  RCMP i t  d i d  a c t  a s  a  c o n d u i t  f o r  c h a n n e l l i n g  i n -  

fo rmat ion  i n t o  t h e  immediate environment i n  r e l a t i o n  t o  i n t e r n a l  d i s s a t i s -  

f a c t i o n .  An example of t h e  impact  of  t h e  l a r g e r  environment was media pres-  

s u r e  i n  1977 which sugges ted  t h e  Force was a  " sovere ign  s t a t e "  and ques t ion-  

ed  t h e  amount of  c o n t r o l  t h e  government e x e r c i s e d .  The media viewed t h e  .ap- 

pointment of  t h e  n e x t  Commissioner a s  c r u c i a l  t o  t h e  i s s u e  of  government 

c o n t r o l .  Subsequent comment by t h e  media sugges ted  t h e  government g o t  a  



Commissioner who was c o n s i d e r a b l y  more respons ive  and c o o 2 e r a t i v e  t h a n  pre- 

v i o u s  Commissioners had been t o  b u r e a u c r a t i c  a c c o u n t a b i l i t y ,  

" O f f i c i a l  Ottawa looked on w i t h  i n t e r e s t  and l i k e d  
what i t  saw. Here a t  l a s t  was a  Commissioner who 
appeared r e s p o n s i v e  t o  p r e s s u r e s  on t h e  f o r c e .  # *  1 

"Robert Kaplan ( S o l i c i t o r  Genera l )  d e s c r i b e s  (Comrnis 
s i o n e r )  Simmonds a s  ' t h e  p e r f e c t  man f o r  t h e  j o b  a t  
t h i s  p a r t i c u l a r  t i m e  - Canada i s  lucky  t o  have had a  
Commissioner s o  i n  tune  w i t h  what t h e  Force  mean;, 
b u t  s o  s e n s i t i v e  t o  t h e  i s s u e  of  a c ~ o u n t a b i l i t y ' . " ~  

So w h i l e  t h e  l a r g e r  environment had no d i r e c t  impact  on t h e  RCMP i t s e l f ,  i t  

d i d  a c t  as a n  e f f e c t i v e  c o n d u i t  f o r  c h a n n e l l i n g  i s s u e s  i n t o  t h e  immediate 

environment. 

Of d i r e c t  concern  t o  t h e  RCMP were t h e  new g o a l s  emerging from t h e  im-  

media te  environment i n  r e s p e c t  t o  management and a c c o u n t a b i l i t y .  These 

g o a l s  were a n  a t t e m p t  t o  d e a l  w i t h  t h e  fundamental  i s s u e  pervading govern- 

ment; t h e  s e a r c h  f o r  economy, e f f i c i e n c y  and e f f e c t i v e n e s s .  They r e s u l t e d  

i n  a  r e o r g a n i z a t i o n  of t h e  t a s k  s t r u c t u r e  w i t h i n  t h e  RCMP. P lann ing ,  a u d i t  

and' f i n a n c i a l  branches  developed w i t h  t h e  o b j e c t i v e  of  l i n k i n g  i n p u t s - - t o  

o u t p u t s  through a  v a r i e t y  of sys tems;  i n i t i a l l y  and most n o t a b l y  PPBS, which . 
had o r g a n i z a t i o n s  d e f i n i n g  g o a l s ,  a n a l y z i n g  a l t e r n a t i v e s  and a t t e m p t i n g  t o  . 

measure performance. The o b j e c t i v e s  appear  t o  remain a s  e l u s i v e  a s  e v e r ;  

g i v e n  t h e  con t inuous  i n t r o d u c t i o n  of  new sys tems,  the compla in t s  of t h e  Aud- 

i t o r  Genera l ,  and cri t icism by t h e  Lambert Commission. 1 

These p r e s s u r e s  were s p e c i f i c  i n  n a t u r e  and r e s u l t e d  i n  s p e c i f i c  organ-' 

i z a t i o n a l  changes. New branches  were formed around s p e c i f i c  tas@ o r  f u n q  

t i o n s ,  s o  t h a t  t h e  l i n k  between p r e s s u r e s  i n  t h e  immediate environment and 
4' 

o r g a n i z a t i o n a l  change i n  t h e  RCMP i s  very  d i r e c t  and s p e c i f i c .  There was no 



evidence to  suggest  t h a t  growth i n  s i z e  was l inked to, specif  ir organiza- 

t i o n a l  changes. Chapter 111 indica ted  t h a t  growth i n  s i z e  r e su l t ed  i n  an 

e l a b o r a t i o n  o r  enlargement of the e x i s t i n g  s t r u c t u r e  r a t h e r  than any f unda- 

mental s t r u c t u r a l  change. It must be recognized, however, t h a t  the neces- 

s i t y  f o r  a func t iona l  o rganiza t iona l  s t r u c t u r e  simply d id  not  e x i s t  p r i o r ,  t o  

t he  1960s when t h e  Force was a r e l a t i v e l y  small organiza t ion .  The implica- 

t i o n  is t h a t  increased  s i z e  is  l i k e l y  t o  r e s u l t  i n  an e l abo ra t ion  of the 

e x i s t i n g  s t r u c t u r e  while environmental p ressures  a r e  l i k e l y  to  r e s u l t  i n  

s p e c i f i c  s t r u c t u r a l  changes. 

I n t e r n a l  d i s s a t i s f a c t i o n  represented a major cha l lenge  to the s o c i a l  

s t r u c t u r e  and r e s u l t e d  i n  the development of sensing and mediating mechan- 
* 

isms wi th in  t h e  Force. The s i g n i f i c a n c e  of those mechanisms, is t h a t  they 

provide management with feedback i n  respect  to  the i n t e r n a l  environment. 

This has r e s u l t e d  i n  a more open system and f a c i l i t a t e d  change. External  

l i a i s o n  devices s t i l l  a r e  not p a r t i c u l a r l y  w e l l  developed. Relat ions  be- 

tween the e x t e r n a l  environment a r e  c a r r i e d  out throu h the  s t r a t e g i c  apex a s  5 
s e v e r a l  quotes i n  Chapter V i l l u s t r a t e d .  

8 .  I 
The research  revealed only l imi ted  contac t  w i 9 h e  S o l i c i t o r  General 's  

w 

Department i n  respec t  to  po l icy  mat te rs  and nothing of a mutual o r  co-opera- 

t i v e  r e l a t i o n s h i p  between the  Cent ra l  Agencies. In r e spec t  t o  the r e l a t i o n -  

s h i p  between the Force and the S o l i c i t o r  Genera l ' s  Department, i t  can be 

descr ibed a s  more with  t h e  S o l i c i t o r  General and less with t he  Department. 

I n  respec t  to  the Cent ra l  Agencies, i t  is a case of them e x e r i c i s i n g  bureau- 

c ' ra t ic  a u t h o r i t y  over the  Force. This supports  the assumption t h a t  bound- 

a r i e s  and networks a r e  not a s i g n i f i c a n t  f a c t o r  i n  organizar iona l  change i n  

t h e  RCMP but t h a t  l eade r sh ip  i s  important. 



The conclusion emerging fr om the second hypothesi s which stated, 

"Institutional characteristics within the RCMP have played a significant 

role in how the RCMP perceives and responds to environmental change or pres- 

sures," is that institutional factors did play'a significant'role in the or- . . 

ganizational change process. Pressures that focused on the social structure 

were met with rigid attitudes linked to the Force's ideology. The impact of 

the core formation 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 exists between the RCMP and the bureaucracy which the following 

quote suggests,, 

"The Mounties, however, never regarded themselves as 
players in the Ottawa power game. They remained, 
aloof from policy-makers . l'3 

Changes to the Commissioner's span of control recommended by the P.S. 
s- - 

Ross Study, were also viewed as threatening the social structure, 

"it now 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. " 4  

Internal dissatisfaction was also perceived as disloyalty, and ignored as 

being one or two malcontents in one dlvision. Senior management clearly 

failed to comprehend the seriougmess and depth of these issues, allowing 

them to become organization crises before taking action. 

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 ' 



Force's position on issues. Strong public support for the Force gave tfiese 

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 ~ a r i n  Commission. However, the fundamental assumptions regarding 
d 

discipline are questionable given the nature of police work. Morris 

Janowitz cites the role of discipline in the military as diminishing because 

of modern weapons which mean men can no 1onger.be deployed in large groups. 

m e  emphasis, he says, has shifted to the development of initiativee5 

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 necessary by the Officer Corps. Its rationale is questionable, 

Jack Ramsey suggested recruits were conditioned into "mindless obedience" 

and yet what was req~ired was discretion and flexibility.6 Only Supt. 

Kelly's paper challenged the accepted notions regarding discipline and they 

appear to have fallen on deaf ears in 1956. Later, the Macdonald Co.miss1on 

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 argued that overtime 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. There was 

data 'that< indicated members had contributed long hours of voluntary over- 

time. A loss of professionalism was also referred 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 



than the organization, suggests that' professionalism is the antithwis of 

how the Force actually functions. 

Reliance on the Force's institutional legitimacy was also evident in 

the Marin Commission and Classification case studies. There was an attempt 

to evade evaluation by emphasizing the perceived value of discipline to the 

i reputation of the Force, whose effectiveness was described as "amongst the !! 

highest in the world." The rationalizations were presented as sufficient 

justification in themselves for no further consideration of the i2sues. 
# 

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 structure. The DSRRs now play a role in 
n 

promotion boards and a major role in the grievance system. Classification 

was also co-opted into the social structure. In spite of the development of 
. , 

job descriptions detailing the experience and qualifications of every 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 planned attempt to neutralize 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 thes 

environmental pressures may have in fact been neutralized, the Force was not 

left totally unaffected. As in the case of the DSRRs, fundamental changes 

did occur and are continuing to occur to the management, leadership and dis- 

cipline philosophies of the Force. 



Since  t h e  primary f o c u s  of t h e  resea rchewas  o r g a n i z a t i o n a l  change i n  
T 

t h e  RCMP and was l a r g e l y  s e l f  e v i d e n t ,  i t  was n o t  fo rmula ted  as a  hypothe- 

sis. The conc lus ion  t h a t  s i g n i f i c a n t  o r g a n i z a t i o n a l  change d i d  occur w a s  

less r e l e v a n t  than what is t h e  d i r e c t i o n  of change, and t h e  ,impact and i m -  

p l i c a t i o n s  of those  changes. The fundamental change has  been from a para-. 

m i l i t a r y  ' s t r u c t u r e  which was c h a r a c t e r i z e d  by t h e  dimensions and e lements  of 

a  s imple  s t r u c t u r e  t o  a  b u r e a u c r a t i c  o r g a n i z a t i o n  c h a r a c t e r i z e d  by the  di- 

mensions and e lements  of a d i v i s i o n a l i z e d  form. 

Four dimensions t h a t  emerge as s i g n i f i c a n t  i n  t h e  t r a n s i t i o n  t o  a  d i v i -  

s i o n a l i z e d  form a r e  t h e  emergence of s p e c i a l i z a t i o n  o r  t h e  f u n c t i o n a l  organ- 

i z a t i o n  of t a s k s ,  t h e  f o r m a l i z a t i o n  of procedures  a s  examined i n  the  S t a f -  

f  i n g  and pe rsonne l  Branch case  s tudy , '  t h e  development of p lanning and con- 

t r o l  systems and t h e  development of l i a i s o n  dev ices .  

The Organ iza t ion  of t h e  A d j u t a n t ' s  Branch i n  1937, F i g u r e  4, compared 

t o  The Organ iza t ion  of ' A '  D i r e c t o r a t e ,  F igure  11, i l l u s t r a t e s  the func.t ion- 

a 1  o r g a n i z a t i o n  of t a s k s .  P lanning and Audit Branch focused on t h e  develop- * 

ment of g o a l s ,  performance measures and a u d i t s  i n  an  a t t empt  t o  r a t i o n a l i z e  

e f f i c i e n c y ,  e t c .  i n  t h e  absence of p r o f i t  i n d i c a t o r s ,  whi le  t h e  DSRR system I 

and t h e  I n t e r n a l  Communications O f f i c e r  were in tended  t o  sense  and mediate 

wi th  t h e  i n t e r n a l  environment.  The O f f i c e r  Corps s t i l l  r e t a i n s  t h e  e x t e r n a l  

l i a i s o n  a c t i v i t i e s  which i s  $ r e l a t e d  t o  t h e  c e n t r a l i z a t i o n  of ' a u t h o r i t y  with- 

i n  t h e  Force,  and t h e  s t a t u s  and r o l e  of o f f i c e r s .  

I n  each one of t h e  major a r e a s  of change some i s s u e s  emerge. Struc- 
I 

t u r a l l y ,  a  f u n c t i o n a l  o r g a n i z a t i o n  of t a s k s  g i v e s  rise t o  t h e  appearance of 

h f g h l y  s p e c i a l i z e d  branches o r  a  t e c h n o s t r u c t u r e  . Mint z'berg d e s c r i b e s  the  



t e c h n o s t r u c t u r e  a s  " t h e  a n a l y s t s  who d e s i g n  s y s  t e m s  concerned w i t h  _the - 

fo rmal  p lann ing  and c o n t r o l  of work."7 John Kenneth Galb ' ra i th  e l a b o r a t e s ,  on 

t h e  c r i t e r i a  and what a t e c h n o s t r u c t u r e  i s ,  
-- 

"It embraces a l l  who b r i n g  s p e c i a l i z e d  knowledge, 
t a l e n t  o r  e x p e r i e n c e  t o  group decision-making. Th i s ,  
no t  management, i s  t h e  g u i d i n g  i n t e l l i g e n c e  - t h e  
b r a i n  - of  t h e  e n t e r p r i s e . .  . .I propose t o  c a l l  . t h i s  
o r g a n i z a t i o n  t h e  Technos t ruc tu re  . "8 

While t h e  s t r u c t u r e  a p p e a r s  s p e c i a l i z e d ,  few of  t h e  t a s k s  a r e  a c t u a l l y  

c a r r i e d  oit by s p e c i a l i s t s .  F i r s t ,  few people  b r i n g  t o  t h e  t a s k  s p e c i a l i z e d  

knowledge, t a l e n t  o r  exper ience .  Secondly, t h e y  do n o t  p a r t i c i p a t e  i n  group 

d e c i s i o n  making because  d i r e c t i o n s  s t i l l  f low from t h e  t o p  down v i a  t h e  com- 

mand. s t r u c t u r e . =  T h i r d l y ,  because of  the " g e n e r a l i s t  theory"  of t r a n s f e r r i n g  : 

personne l  s o  members i d e n t i f y  w i t h  t h e  Force and n o t  a s p e c i f i c  f u n c t i o n ,  

p r o f e s s i o n  o r  l o c a t i o n .  And f i n a l l y ,  t h e r e  i s  a n  i n n a t e  l a c k  of  f a i t h  i n  

t h e  g e n e r a l  membership by management. So t h e r e ,  i n  f a c t ,  i s  l e s s  h o r i z o n t a l  

d e c e n t r a l i z a t i o n  t h a n  w ~ u l d  normal ly  be found i n  a  t y p i c a l  machine bureau- 

c racy .  
* +3 
q 

A m a n i f e s t a t i o n  of  t h e s e  i s s u e s  i s  t h e  c o n f l i c t  between rank and exper- 

t i s e .  Th i s  i s  p a r t  of  t h e  fundamental  antagonism between t h e  p a r a - m i l i t a r y  

c h a r a c t e r  of  t h e  Force and t h e  emdrging b u r e a u c r a t i c  c h a r a c t e r ,  a s s o c i a t e d  

w i t h  p lann ing ,  a u d i t  and fo rmal ized  proce,sses. 

F o r m a l i z a t i o n  of p rocedures  has  impacted on t h e  command s t r u c t u r e  by 

d e f i n i n g ,  and t h e r e b y  reduc ing  t h e  p r e r o g a t i v e s  o f  l i n e  managers by l i m i t i n g  

o r  c o n f i n i n g  t h e  range of decision-making. T h i s ,  of cou,:se, has  occur red  a t  

t h e  Branch head l e v e l s  and downward. Real d i s c r e t i o n a r y  power r e s i d e s  i n  

t h e  s t r a t e g i c  apex where t h e r e  a r e  few r u l e s .  T h i s  i s  a l s o  t y p i c a l  of  a  

f u n c t i o n a l  s t r u c t u r e  where c o o r d i n a t i o n  t a k e s  p l a c e  a t  t h e  top .  The pro- 



cess, however, 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 effect, the standardizatio? 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 pf "obedience to lawful 
& . . 

command." With the increase in formalization and diffprentiation of task$,_ 

one would'expect increased delegation to lower levels. This failure to del- 

egate stems from the external control imposed on the ROlP by Government, 

which holds the Commissioner accountable for the organization. The ultimate 

impact of formalization may, however, be to increase the resistance to 

change in the administrative structure because of the complexity associated 

-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 reorganization and development 

of terms of reference from the Ross Study onward. The OCG1s IMPAC Survey.in 

1978 indicated there was difficulty in linking the Objectives and Goals of 

the Force to resource allocations, in introducing program evaluatioa and in 

developing sufficiently clualif ied personnel for the audit function. Essen- 

tially, the same issues werc identif ied in the Auditor General's Comprehen- 

sive Audit in 1981. 

There was, however, the suggestion that the Central Agencies' initia- 

tives have been "inconsistent and contradictory." According to Michael J. 

Prince and John A. Chenier, other departments have also experience-d person- 
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n e l  problems and i n d i f f e r e n t  s e n i o r  management and some departments c r ea t ed  

planning u n i t s  s o l e l y  because of p r e s su re  from t h e  Cen t r a l  ~ g e n c i e s . 9  The 

o f f i c i a l  from t h e  Auditor General ' s  Department commented on those  i s s u e s ,  

"I don ' t  t h i n k  i t  has  caused t h a t  much confusion bu t  -. -_ , . .s 
i t  caused a p r o l i f e r a t i o n  of planning and a u d i t i n g ,  
e t c .  What has  occurred i n  t h e  departments r a t h e r  
than a c t i o n ,  i s  a 'we've g o t  t o  s tudy  i t '  response.  
A s  a u d i t o r s  we s e e  i t  time and time aga in ,  they  pass  , 
t h a t  o f f  a s  r e a c t i n g  t o  po l i cy  o r  f r e q u e n t l y  they 
g ive  po l i cy  l i p  s e r v i c e  bu t  never implement it." 

The RCMP was" i n  f a c t ,  one of t h e  f i r s t  departments t o  o rganize  a planning 

branch. Consequently, a t t r i b u t i n g  a f a i l u r e  t o  develop e f f e c t i v e  programs 

s o l e l y  t o  the  RCMP's shortcoming wo'uld be t o  i gno re  t h e  f a c t  t h a t  t h e  prob- 

lems a r e  n o t  un ique ' to  t h e  RCMP. 

General ly ,  however, t h e r e  does appear t o  have been a f a i l u r e  of a num- 

be r  of programs t o  ach ieve  t h e i r  a n t i c i p a t e d  l e v e l  of e f f e c t i v e n e s s  and a 

f a i l u r e  t o  address  i s s u e s  o r i g i i i a l l y  i d e n t i f i e d  i n  t h e  Ross Study, r e l a t i n g  

t o  a f u n c t i o n a l  program s t r u c t u r e  and the command s t r u c t u r e .  These same 
1' 

i s s u e s  were examined i n  t h e  Organizat ion Review fo l lowing  1977. In  addi- 

t i o n ,  some of t h e  i s s u e s  i d e n t i f i e d  by Haig-Brown i n  1944 continued t o  

emerge w e l l  i n t o  t h e  1970s such a s  d i s c i p l i n e  and con t ro l .  

# 

~ ~ c c e s s i v e  commissions and a u d i t s  by t h e  government and t h e  Cent ra l  

Agencies have l a r g e l y  been s t r u c t u r a l  examinations of t h e  Force and have 

f a i l e d  t o  address  t h e  fundamental managempi issue$.  I n t e r n a l  promotions, 

t o t a l  c a r e e r s ,  t h e  g e n e r a l i s t  theory,  and l e a d e r s h i p  s t i l l  predomi,nate a s  

% 

t h e  management e thos .  Rather than  focus ing  on Zrgan iza t i ona l  and management 

i s s u e s ,  "account .ab i l i ty  t o  government" has  become t o  g o a l  displacement what 

t h e  maintenance of t h e  t r a d i t i o n s  and t h e  image of t h e  Force were du r ing  t h e  
+ 

-, 

e a r l y  1970s. 



The FlacDonald Commission i s  t h e  on ly  s tudy  which d i r e c t l y  h i n t s  a t  t h e  
-- - - - - - -  

. ques t i on  of t h e  app rop r i a t enes s  of t h e  e x i s t i n g  management s t r u c t u r e .  

Macdonald concluded t h a t  management b u i l t  on a  c u l t  of l e a d e r s h i p  and obe- 

d ience  was i n a p p r o p r i a t e  f o r  a n  i n t e l l i g e n c e  o rgan iza t i on ,  o t h e r s  suggested 

t o  t h e  Commission, i t  was a l s o  i napp rop r i a t e  t o  t he  p o l i c e  s i d e .  

Conclusions 

Based on t h e  r e s e a r c h  i n t o  o rgan iza t i ona l  change i n  t h e  RCMP, t h e  f o l -  

lowing conc lus ions  have emerged: 
&.- * 

s - 5 
/- 

1. The RCMP made t h e  t r a n s i t i o n  fro; a  "simple s t r u c t u r e "  t o  a  "divis ion-  

L 

a l i z e d  form" p r i m a r i l y  du r ing  t he  per iod 1968 t o  1980. 
# 

Comment: A s  a  r e s u l t  of t h e  t r a n s i t i o n  t o  a  d i v i s i o n a l i z e d  form t h e  RCMP 

has assumed- a  more t y p i c a l  bu reauc ra t i c  c h a r a c t e r  , however, i t s  para-mili- 

t a r y  e t h o s  remain v e r y  much a p a r t  of t h e  organiza t ion .  Fundamental con- 

f l i c t s  emerge, as a  r e s u l t ,  such a s  t h e  c o n f l i c t  between rank and e x p e r t i s e ;  
/- 

and t h e  c o n f l i c t  between t h e  command s t r u c t u r e  and formal iza t ion .  However, 

where t h e  two have a common purpose t h e r e  i s  a  l a c k  of f l e x i b i l i t y  and r i g i d  

adherence t o  po l icy .  

??E s e a r c h  fo r  sof t t t ions  have been pr fmar i ly  structural so3utA.e~~ from a 

i l l u s t r a t e d .  The quote  by t h e  S t a f f i n g  Of f i ce r  suggested t h a t  po l i cy  was 
$ 

o f t e n  formed around t h e  op in ions  of s e n i o r  management w i t h  l i t t l e  emphasis 

on t h e  r e s u l t s  of research .  The t y p i c a l  approach t o  r e s e a r c h  was i l l u s -  



trated in several cases where the views of the DIVISIOR CQs was 3%e , 

lack of an influential technostructure which participates in the decision 

--, 
prgress is one of the exceptions in the RCMP to the divisionalized form but 
d? * 

it is an institutional shortcoming not a structural one. 

- 
2. Envh-onmental factors clearly played a significant role in the forma- 

tion of the NWMP and in later organizational changG by altering estab- 

lished relationships. 

3 .  Environmental pressures tended to be specific in their focus and con- 

sequently resulted in specific organizational changes. 

0 
4. The larger environment was more influential in the change process than 

the research anticipated by acting as a conduit for the immediate en- 

vironment. 
L 

Comment: If 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 formation in 1873. 

Comment: This ideology has made the Force a closed organization and in 

Q -  spite of the organizational change, it continues to remain relatively closed 

to its external environment, with accountability exclusively through the 

Commissioner. i 



Internal dissatisfaction demonstrated the dysfunctional consequences of its 
? 

application in the extreme and the failure of feedback mechanisms. 
- 71 

, 
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 

t&.e 'emergence of an ,increased political awareness and consequently, in- 
-5 

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- 

.tion1s achievements. The critical issue, is that in the extreme they may be 

.self serving and dysfunciional. 

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. 

a 

7., Environmental pressures that could not be blocked or evaded through the 

u'se of the Force's institutional legitimacy were co-opted. 

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- 



a1 environment replacing a purely automatic management structure. A dema- 

cratic atmosphere is considered to be crucial to the organizational change 
I 

process. ,, 

a - I 
J 

8. Institutions appear to be especially prone to goal displacement as a 

means of reinforcing their legitimacy and avoiding critical evaluation. 

Comment: During the early 1970s, the Force was pre-occupied with preserving 

its traditions and image at the expense of internal and external issues. 

Today, it has become pre-occupied with accountability to government at the 

expense of critical structural and managerial issues. 

9. Failure to implement effective 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 total career concept and the 

absence of lateral entry has prevented the acquisition of qualified person- 

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. 

Currently, the Force has virtually eliminated 

administrative areas but has failed to address 

agement style. As a result, internal issues - -- IF 

"rotational transfers" in the 

the fundamental issue of man- 

are likely to emerge, which 
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** rather than leading to change are likely to lead to the resumption of rota- 

tional transfers." It should be emphasized, however, that the question of 

rotational transfers goes very deep into the psyche of the typical member of 

the Force, and that there are valid reasons for some movement of personnel. 

There is an indication that contradictory and inconsistent policies from the 

immediate environment have also contributed to 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 been 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 Comrnis- 
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 



levels of the Force inpenetrable. The m ' 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."lO 

The consequences of such a gap cbhld be critical to the appointment of a 

civilian Commissioner. A bureaucrat might meet with considerable resistance 
I 

throughout the organization. A lawyer or judge might seem appropriate, how- 

ever, the issues confronting.'the RCMP are not legal issues, they are struc- 

tural and managerial. ~awyers or judges would 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 research in respect to organizational theory 

generally is that it represents a longitudinal study of an organization and 
5 

according to Marshall W.   eyer there are few such studies. 11 Secondly, the 

research has demonstrated 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 wofthy of note. Co-optation was found to be, rather than a 

subtle or overt process of bringing in opposing views 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 enlargement 

of the structure, which while not a focus of this research appeared to be 

related more to growth in size. 



The open and c l o s e d  sys tems i s s u e  a l s o  w a r r a n t s  some c o n s i d e r a t i o n .  

Marsha l l  Meyer a r g u e s  t h a t  t h e  q u e s t i o n  i s  e s s e n t i a l l y  one of e f f e c t i v e  
t 

feedback mechanisms and s a y s ,  

" t h e  i s s u e  of  open v e r s u s  c l o s e d  sys tems i s  c l o s e d ,  on 
t h e  s i d e  o f  openness.  -12  

C l e a r l y  t h e  RCMP is  a  c l o s e d  o r g a n i z a t i o n  w i t h  r e s t r i c t e d  e n t r y ,  i n s t i -  

t u t i o n a l l y  mainta ined boundar ies  and s t r u c t u r e d  feedback mechanisms. Meyer 

i s  c o r r e c t - i n  concluding t h e  i s s u e  i s  one of feedback mechanisms, b u t  g iven  

t h e  c h a r a c t e r i s t i c s  of t h e  RCMP, t h e  n o t i o n  o f o a  c l o s e d  o r g a n i z a t i o n  re- 

q u i r e s  r e d e f i n i t i o n  r a t h e r  t h a n  e x c l u s i o n  from o r g a n i z a t i o n  theory .  Using 

t h e  RCMP a s  an example, a  c l o s e d  o r g a n i z a t i o n  c a n  be 'descr ibed a s  an  organ- 

i z a t i o n  t h a t ,  r a t h e r  t h a n  l a c k i n g  feedback mechanisms, s t r u c t u r e s  i t s  feed- 

back o r  l i a i s o n  mechanisms, e t c .  

Also c o n s i d e r i n g  t h e  n a t u r e  of t h e  i n s t i t u t i o n a l i z a t i o n  p rocess  i n  t h e  

RCMP, i t  can  b e - c o n c l u d e d  t h a t  c l o s e d  o r g a n i z a t i o n s  s t r i v e  t o  c o n t r o l  t h e i r  

i n t e r n a l  environment i n  o r d e r  t o  minimize t h e  i n f l u e n c e  of t h e  e x t e r n a l  en- 

vironment on t h e  o r g a n i z a t i o n .  T h i s  p a r t i c u l a r  argument i s  c e n t r a l  t o  James 

D. Thompsons' t h e o r e t i c a l  work O r g a n i z a t i o n s  i n  Act ion (1967). I n  i t ,  or-  

g a n i z a t i o n s  were t r e a t e d  a s  open b u t  s t r i v i n g  f o r  c l o s e d n e s s  i n  o r d e r  t o  

c o n t r o l  u n c e r t a i n t y  i n  t h e  environment . I 3  

Focusing on t h e  RCMP, t h e  r e s 4 a r c h  r e p r e s e n t s  t h e  f i r s t  examinat ion of 

t h e  RCMP's a d m i n i s t r a t i v e  s t r u c t u r e  over  a n  extended p e r i o d  of  i ts  h i s t o r y  

and p u l l s  t o g e t h e r  p a s t  s t u d i e s  t h a t  d e a l t  w i t h  s p e c i f i c  i s s u e s  a t  p a r t i c u -  

l a r  p o i n t s  i n  t i m e .  It i s  from t h i s  p e r s p e c t i v e  t h a t  one i s  a b l e  t o  compre- 

hend t h e  r o l e  of t h e  environment and t h e  i n s t i t u t i o n a l  c h a r a c t e r  of t h e  

RCMP, and t o  p r e d i c t  how and where o r g a n i z a t i o n a l  change b e g i n s  and pro- 

ceeds.  



S t r u c t u r a l l y ,  t h e  RCMP a p p e a r s  t o  have been v e r y  a d a p t i v e  d u r i n g  t h e  

1970s t o  env i ronmenta l  p r e s s u r e  w-ithin t h e  c o n t e x t  o f  i n s t i t u t i o n a l  theory .  

That  i s ,  much o f  t h e  change w a s  s imply  r e s p o n s i v e  and unplanned.  The re-  

s e a r c h  s u g g e s t s  t h e  Force  has  muddled through t h e  p r o c e s s  a s  i n  t h e  c a s e  of 

p lann ing ,  a u d i t i n g  and s u c c e s s i o n  p lann ing  which have n e v e r  g o t t e n  s o l i d l y  

o f f  t h e  ground. The c a u s e  of  t h i s  f a i l u r e  t o  a c h i e v e  e f f e c t i v e  programs 

v a r i e s  from changing env i ronmenta l  c o n d i t i o n s  , a  l a c k  of  e x p e r t i s e ,  a  l a c k  

of commitment by s e n i o r  management, t o  d e c i s i o n s  based on t h e  o p i n i o n s  and 

p e r c e p t i o n s  of  s e n i o r  management who have an  i n s t i t u t i o n a l  d i s r e g a r d  f o r  re-  

s e a r c h .  

There i s  l i t t l e  t o  s u g g e s t  t h a t  a n  i n n o v a t i v e  s p i r i t  e x i s t s  w i t h i n  t h e  

RCMP which can be  a t t r i b u t e d  t o  t h e  h i g h l y  s t r u c t u r e d  and f o r m a l i z e d  n a t u r e  

of t h e  o r g a n i z a t i o d .  Such a  s t r u c t u r e  would appear  t o  have i n h e r e n t  d i s i n -  

\ 4 
c e n t i v e s  i n  how t h e  o r g a n i z a t i o n  f u n c t i o n s ,  and t h a t  i s  suppor ted  by t h e  

emergence of  fundamenta l  antagonisms w i t h i n  t h e  s t r u c t u r e .  Mann and L e e ' s  

" r e a l i t y  gap" i s  n o t  between t h e  i d e a l  developed i n  t r a i n i n g  and t h e  r e a l i -  

t i e s  of  p o l i c e  work, a s  t h e y  p u r p o r t ,  b u t  between t h e C k i n d  o f  o r g a  z a t i o n  5 
d e p i c t e d  i n  t r a i n i n g  and t h e  r e a l i t i e s  of  t h e  p a r a - m i l i t a r y  o r g a n i z a t i o n  . I4  

The RCMP h a s  proven t o  be  a  remarkably e n d u r i n g  o r g a n i z a t i o n  and one 

J can o n l y  conc lude ,  a s  Duane S. E l g i n  and Robert A .  Bushnel l  do  i n  a n  examin- 

a t i o n  o f  t h e  l i m i t s  o f  complexi ty  i n  b u r e a u c r a t i c  o r g a n i z a t i o n s ,  t h a t  sys-  

t e m s  i n  c r i s e s  a r e  surrounded by o t h e r  h e a l t h y  sys tems i n  t h e  o r g a n i z a t i o n  

which s u p p o r t  t h e  d i s f u n c t i o n a l  s t r u c t u r e  .I5 Cons ide r ing  t h e  con t inued  

p u b l i c  s u p p o r t  f o r  t h e  Force ,  i t  must be  assumed t h a t  t h e  l a r g e r  environment 

is  r e l a t i v e l y  s a t i s f i e d  w i t h  t h e  o p e r 2 t i o n a l  performance o f  t h e  RCMP and 

t h a t  t h e y  a c c e p t  i t s  i n s t i t u t i o n a l  l e g i t i m a c y .  T h i s  s u p p o r t s  t h e  n o t i o n  



t h a t  o t h e r  a r e a s  of the Force a r e  r e l a t i v e l y  heal thy.  The asswq&ien 
a 

underscores  one of the  fundamental antagonisms, t h a t  of a c losed  

o rgan iza t i on  which p laces  personnel & b e  primary exper ience is t h a t  of 

policeman, i n t o  bu reauc ra t i c  and p o l i t i c a l  r o l e s .  

Having drawn conclusions  from the  research about how the  RCMP responded 

to  environmental  p r e s su re s  and change during t h e  1970s, i t  i s  appropr ia te  t o  

ask  what is the  c u r r e n t  s t a t e  of the RCMP from an environmental perspec- 

t i v e .  I n i t i a l l y  i t  has been acknowledged t h a t  t h e r e  has been a con t r ac t i on  
i 

of a u t h o r i t y  r a t h e r  than increased  de l ega t ion ,  

"In  t h i s  capac i ty  he ( t h e  Commissioner) i n i t i a t e d  
major changes t h a t  he f e l t  were necessary t o  counter-  
a c t  the  somewhat t a rn i shed  image the Mounties had ac- 
quired.  He d id  a l o t  of house c lean ing ,  r e rou t ed  a 
g r e a t  dea l  of dec i s ion  making to  h i s  o f f i c e ,  gave 
substance t o  t he  RCMP grievance procedures ,  and 
worked long and hard t o  improve r e l a t i o n s  wi th  the 
government, an involvement h i s  predecessors  :,had 
avoided to  the  detr iment  of the  R C M P . " ~ ~  

The consequence of t h i s  con t r ac t i on  of a u t h o r i t y  has been something of 

a descent  i n t o  chaos,  judging from a recen t  s ta tement  by one DSRR, 

"The Commissioner must have more to do than to  dec ide  
who should g e t  a c t i n g  pay, f i l l  a l a t e r a l  p o s i t i o n ,  
d e a l  wi th  p l a i n c l o t h e s  allowance, e t c .  , We have gone 
behind, not  ahead, i n  t h i s  area. .  . . 
Then aga in ,  the  Commissioner has to be prepared to 
a l low t h e  o t h e r s  t o  make decis ions .  From the  cora- 
ments throughout Headquarters Div is ions  t h i s  is  one 
of t he  most t a lked  about f a u l t s  of our upper manage- 
ment, no t  making o r  being allowed to  make adminis t ra-  
t i v e  or ope ra t i ona l  dec i s ions . .  . . In t he  same ve in ,  
many NCOs a r e  f r u s t r a t e d  with  being asked to  prepare  
p r o j e c t s ,  submit p l ans ,  formulate p o l i c y ,  e t c .  by 



t h e i r  S e n i o r  NCOs-  and once completed, t h e  p l a n  is 
complete ly  r e v e r s e d  o r  modified by t h e  n e x t  l e v e l  of 
command. The compla in t s  surround t h e  f a c t  t h a t  why 
i s n ' t  t h e r e  more i n p u t  i n  t h e  form of i n t e r - o f f i c e  
meet ings  w i t h  a l l  l e v e l s  when p r o j e c t s  are being 
de lega ted . .  . . 
A s  t h e  new CO "HQ" s a i d  d u r i n g  a r e c e n t  meet ing w i t h  
u s ,  'I h a v e n ' t  heard t h a t  complaint . '  'Well S i r ' ,  
was t h e  answer,  'How many t i m e s  as a Corporal  o r  
Se rgean t  d i d  you walk i n t o  the  C O ' s  o f f i c e  t o  + 

complain?". 17 

These contemporary i s s u e s  have a f a m i l i a r  r i n g  t o  them, bu t  one funda- 

menta l  change has  o c c u r r e d ,  the  DSRR system: a change t h a t  b r ings  the  

i s s u e s  forward,  a p o i n t  of optimism i n  an  o the rwise  d i s t r e s s i n g  emergence a•’ 

p a s t  i n t e r n a l  i s s u e s .  The quote  l ends  some credence  t o  Michel C r o z i e r ' s  

d e f i n i t i o n  of bureaucracy a s  "an o r g a n i z a t i o n  t h a t  cannot c o r r e c t  i t s  be- 

hav iour  by l e a r n i n g  from i t s  e r r o r s . "  l8 

Given t h e  focus  of t h e  r e s e a r c h  and t h e  i d e n t i f i c a t i o n  of contemporary 

i s s u e s ,  t h e r e  is  c o n s i d e r a b l e  v a l i d i t y  i n  what C r o z i e r  says .  And a s  i n  the  

cgse  'of i n t e r n a l  d i s s a t i s f a c t i o n ,  i t  is t h e  l a r g e r  environment t h a t  has  an- 

t i c i p a t e d  and a r t i c u l a t e d  the  i s s u e  of management change, 

"Mountie watchers  a g r e e  t h a t  the  RCMP needs  a major 
mana e r i a l  shake up t o  meet t h e  e v o l v i n g  demands on 
i t .  9.79 

The q u e s t i o n  t h a t  emerges is  how respons ive  w i l l  t h e  O f f i c e r  Corps be t o  en- 

v i ronmenta l  p r e s s u r e s  focus ing  on the l a s t  p r e s e r v e  of t h e  p a r a - m i l i a t r y  

RCMP i t s e l f ?  
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APPENDIX I 

KW-Of . Direct supervision Standardization of Standardization of 
tcoad#ubon wmk outputs 

Strategic apex Technostructure Middle line 

Little speaahzaDion Much horizontal and Some horumtal and 
h- * specialization dertical verlical specialization 

(between divisions 
b d  headquarters) 

- ---- 

Training .nd Little training and Little training and Some training and 
indoctrinaEion ifubmhation indoctrination (of divi- 

sion managers) 

~~d Little formallzatlon- Much formallzatlon - Much formalization - organic bureaucratic (w~thin divisions) - 
bf8aKmw bureaucratic 
orOudc 

Grouping Usually functional Usually functional Market 

Untt size Wtde Wide at bottom. Wide at top 
narrow elsewhere 

Pbnning and control tittle planning and Action planning Much performance 
+ y m  ' control control 

LiJlondevices Few liaison devices F w  laison devices Few liaison devices 

~~ Centralization Limited horizontal Limited vertical 
decentralization decentralization 

A g . . n d . i n  Typically young and Typically old and Typically old and very 
small large large 

T6chniul 8ystem Simple, not regulating Regulating but not Divisible, otherwise 
automated. not very like machine . 
complex bureaucracy 

Environment Simple and dynamic; Simple and stable Relatkely-simple and 
sometimes hostile stable; diversified 

markets (esg. prod- + andwwcesj  - - 
Power Chief executive con- Middle-line control; 

trol; otten owner man- fashionable (esp. in 
aged; not fashionable fashionable industry) 

-- - 

Not.: 
, Bold type ~ n d ~ u t e s  key d e q n  paremetws. 

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 I N  THE NORTHWEST 

MOUNTED POLICE FORCE 

R I C  & C i v i l  

Regular Po l i ce  

Service  Force A r t i l l e r y  T o t a l  

SOURCE: NWMP, Report of t h e  Commissioner Northwest Mounted Po l i ce  1874, 
.33. 

TABLE I1 

THE RCMP SHARE OF FINANCIAL AND MANPOWER RESOURCES 

F inanc i a l  Manpower 

SOURCE: Michael Whit t ington "Royal Canadian Mounted Po l i ce , "  - Bow 
Ottawa Spends Your Tax Do l l a r s ,  ed. G. Bruce Doern (Toronto: James Lorimar & 
Co., 1981), pp. 136 h 13/.  
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FIGURE I 

ORGANIZATIONAL ENVIRONMENT, GOALS AND STRUCTURE 

a. A Closed System Model 

b. I An Open System Feedback Model 

SOURCE : Marshall  w'. Meyers, Change i n  Publ ic  Bureaucracies  (New York: 
e m b r i d g e  Univers i ty  Press, 1979), p. 27. 



APPENDIX 11 

FIGURE 2 
- +- a 

ORGAN+ZATION OF THE NWMP - 1874 

S t a f f  O f f i c e r s  - 4 
In spec to r s  - - 4 
Sub Inspec torb  - 4 
Cons t a b l e s  -30 
Acting C s t .  - 20 
Sub C s t . .  20 4  - 
Tota l  308 

SOURCE: NWMP, Report  of t h e  Commissioner, 1874, (Ottawa: MacLean 
.s & Co., 1874; r ep r in t ed .  Toronto: Coles Pubi i sh ing  Co., 1973), p. 32. 
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FIGURE 3 

\ 

ORGANIZATION OF HEADQUARTERS - 1920 

A d j u t a n t s  ,.,...I p q  F i n a n c i a l  
Branch 

1 Pay & 1 Cr imina l  Work 1  
Accounts 2 S e c r e t  Se rv ice  2 

2 Purchas ing 3 F i n g e r  P r i n t  3 
4 T i c k e t  of  Leave 4  

( P a r o l e )  

L i a i s o n  & *  I n t e l l i g e n c e  
o f f i c e r  

T r a i n i n g  1 Accom- 
D i s c i p l i n e  moda t i o n  
Medical Records 2'  Transpor t  
V e t e r i n a r y  p p t  Equip 

3 S t o r e s  
I 

- 
COMMR 

SOURCE: RCMP, O r g a n i z a t i z n  of Headquar ters  - RCMP, 1949, Genera l  Orders 
f o r  14 February  1920. e 

- 

C e n t r a l  
R e g i s t r y  - - 

, f 

C 

D e p t ' l  S e c r e t a r y  

3 

ASST 
COMMR 

- - - R e s p o n s i b l e  f o r  I/ 

Admin is t ra t ion  
> 
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FIGURE 4  

REORGANIZATION - ADJUTANTS BRANCH - 1937 

Adjutant Director of 
Training and 
Organization 

1 

Asst Adjutant 
.Insp 

1. Administration 
of HQ 

2 .  Discipline 
3 .  Transfers 
4. Promotions 
5. Establishment 
6. General Orders 

1. General 
Supervision 
\ of the entire 

Branch 
2. Direct access 

to the Commr 
on matters of 
Training and 
Organization 

3. Training 

1. Recruiting 
2 .  Inspection 

Reports 
3 .  Discharge 

Boards 
4 .  Routing HQ 

Authorities 

SOURCE: RCMP, ,Organization of Headquarters - RCMP 1949, 2 2  April 1937. 
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FIGURE 5 

- S e c r e t a r y  

Commr 

"A" Dept 
A/ Commr . 

Chief Treasury  

d j u t a n t s  
Branch I. 

SOURCE : 
1938. 

i 

"C" Dept 
A/ C o m r  

O f f i c e r  

"S" Dept 1 
Purchas ing 

The Chief I n t e l l i g e n c e  
P r e v e n t a t i v e  O f f i c e r  

O f f i c e r  

RCMP. Organ iza t ion  of Headquar ters  - RCMP, 1949,  December 19, 
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FIGURE 12 

RECOMMENDED SHORT TERM ORGANIZATION 

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- 

I - 

sion COs reporting to the Law Enforcement Program. P.S. Ross, Draft Report on 
Organization for the Commissionerls Office and Administrative Functions, 
August 1968, Short Term Organization Chart I, -- 
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Audit 

I 
D/C(A) 

- - - - - - p i  
D/C(OPS) 



APPENDIX I1 

FIGURE 13 

'A' DIRECTORATE - ORGANIZATION AT CONCLUSION OF CHANGE 

I J 

B 
- - - 
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Organization & Staffing Training Classification Staff 
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I 1 
- Services 

-Establishment -Recruiting -Admin 

Osganization Operational enef its Public - 
Training Service 

Personnel 

Information Manpower Education & Staff 
Centre Planning Dev.elopment Relations . 

SOURCE: RCMP,. Reorganization Division Personnel Units of the Force, 
April 1970. Plate I1 a 
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Figure 14 

TYPICAL DIVISION STRUCTURE 

I I I I I I 
I 

SOURCE: This is a fairly representative of most Divisional structures, 
although there is some minor variances between Divisions. Organization 
Charts, (Microfiche prepared by OA & D). 
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. Evaluation and Performance Review. 1969, 1973, Vol. 1 & 2 - 
1978. 

i .  . Financial Services and Supply Branch - Organization. 1969 and 
' 1971. 

. Implementation of Program Budgeting in the R.C.M. Police. 
(Planning Branch - unpublished booklet) 1967. 
. Management Audit Unit - Organization. 1972 & VQ~. 1 - 1973. 

. Meetings of Division Member Representative. (Microfiche). 1972. 

- . Meetings of Divisional Member Representatives. 
. Meetings of DSRR - Policy. 

\ . Minutes of the meeting of Division Representatives and Commanding 
Officer$.. (HQS ~ibrary) May 8th and 9th, 1974. 

. Officer Familiarization Course. 1970 6 1978. 

. Officers' Indoctrination Course. April 1960'. 

. Organization - Chief Financial Office. 

. Organization and Classification Branch - Organization, 1978, 

. Organization of H.Q. - RCMP. 1949. 

. Organization - Personnel Dept. -- General File. 1948. 

. Organization Planning Section - Organization. B 7 5 .  

. Organization, Procedure - - -  and Function - Central -- Planning - - Group for 
the R.C.M. ~olice. 1969. 

. Organization, Procedure and Function - General File. 1965. 

. Organization, Procedure and Function - H.Q. Division. 1965. - 



. Organization, Procedure and Function - Inspection Teams. 

. Organization, Procedure and Functions - Interior Economy 
1960 & Vol. 1 & 2 - 1963. 

. Organization, Procedure and Function - Personnel Branch. 
1965. 

. Organization Review. Vol. 1, 2 & 3 - 1976-1. 

. Organization of the RCMP - General File. 1951. Y . Organizational Study of the RCMP - P.S. Ross & Partners 
,Management Consultants. Vol. 1, 2 & 3 - 1969. 

Overtime - R.C.M. Police Alternate Systems. Vol. 1, 2 & 

1964. 

Branch. 

. Planning Board Committee. Vol. 1 - 1973 and 1976. 

. Planning Branch Committee. Vol. 1 - 1973 & Vol. 1 - 1976. 

. Planning Branch - Duties of OIC Planning Branch. 1976. 

. Planning Branch - Organization. 1970 and 1977. 

. Planning and Evaluation Branch - Organization. 

. Planning, Programming, and Budgeting. (Planning Branch). 
Lecture notes dated October 21, 1970. 

. Planning Branch - Progress Report. 

. Planning and Research Directorate - Organization. 1978. 

. Pony.Express. (Published internal newletter). December 1977 & 
. July 1981. 

. Program Evaluation - General. Vol. 1, 2 & 3 - 1979. 

. Promotion to and Within NCO Rank - Policy. (Microfiche) 1970, 
1973, 1974, 1975, 1976 and 1977. 

P 

. RCMP Association - ICO. Vol. 1 & 2. 
- - . Regular Member, Special Constables and Civilian Members - 

Recruiting of - Policy. Wcrofiche) L P I D ,  ULL, 1972, 1 9 7 5  1974 
and 1975. (Records) Vol. 1 & 2 - 1975 and Vol. 1 & 2 - 1976. 
. Regulations: Re-Wearing Civilian Clothes - NCO & Men. 1964. 

. Research Strategy Committee - Ministry of Solicitor General. 
1976. 
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. 'S '  D i r e c t o r a t e  - Organizat ion.  1972. 

. S t a f f i n g  Branch Organizat ion. '  1980. 

. S t r a t e g i c  Planning i n  t h e  Context of  P.P.B. (Planning Branch) 
Lec tu re  n o t e s  undated. 

. Study of t h e  A n a l y t i c a l  Planning Needs - RCMP. 

. Study of Implementation of Recommendations of Marin- Commission. 
Vol. 1 t o  6 - 1977. 

. Submissions t o  t h e  S o l i c i t o r  General by Planning Branch. 
? . Success ion Planning,  1973, Vol. 1 & 2 - 1974, 1975, 1976 & 1977. 

. Success ion Planning - Pol icy .  1978. 

. Survey of 'S '  D i r e c t o r a t e .  Vol. 1 - 1956. 

. Tra in ing  - Sub I n s p e c t o r s  0,gAppointment t o  Commissioned Ranks. 

t. . Trans fe r  and Movement of Personnel  - Pol icy .  1980. . 

. Trarisfer  and Movement of Personnel  - General .  1976, 1,977 & 1979. . 
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