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ABSTRACT

This report reviews the various mechanisms for making managerial promotion
in New York State government employment. In conducting this research our
particular interest was in finding out whether there were differences in the use
of these mechanisms on the basis of sex and race/ethnicity, under an hypothesis
of institutional discrimination. Findings include some patterns of potential
discrimination on the basis of both sex and minority status. Specifically, we
found differences in the ways that managers received promotion through the most
traditional routes: women and minority men were more likely to be promoted
through the most open competitive examinations; majority men were more likely to
be promoted through less open examinations. We also found that women and

through the most non-traditional routes of managerial promotion, those which
allow for great managerial discretion in selecting the best candidate. Further,
we found that what is considered the most common mechanism of promotion in the
public sector ~- the competitive examination -- is only the second most commonly
used route. The most common route of advancement is through a non-permanent
mechanism of promotion (either provisional or temporary). In addition, these
non-permanent appointments were found to continue for unexpectedly long
durations. Policy recommendations include that managerial flexibility be
balanced with measures of accountability, that the legal length of non-permanent
promotions be given new attention, that eligibility to compete for managerial
promotion be extended to more women and minority men, that managerial
flexibility be used as a tool of affirmative action, and that information about
how the various routes of promotion can be used be made more widely available to
employees and their managers.

minority men were less likely than majority men to receive permanent promotions
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I. TINTRODUCTION TO THE STUDY

A review of any national statistics on the position of women and minority
men employed in our organizations and institutions reveals that these groups are
largely under-represented at the upper levels, while they are over-represented
at the lower levels. For those of us interested in equal employment opportunity

these statistics are particularly alarming. Moreover, they railse questions

about mechanism of access: how do people gain access to the higher levels of

organizational life? And do their strategles vary on the basis of sex and
race/ethnicity?

Since its founding in 1978, the Center for Women in Government has had an
interest in answering these questions, with special emphasis on public sector
employment.

In that regard we have conducted a series of research projects which focus
on promotions. In these studies we have examined various aspects of the
structure of the civil service system to see whether rules, regulations and
practices might have an unintentional discriminatory impact on certain groups of
workers. Since government employment 1s controlled by a rigid personnel system
where how one moves from position to position 1s explicitly prescribed, the
structure of this system is a most important factor in determining who gets

ahead.

Previous Research on Promotion in New York State

The research reported here follows two important studies of New York State
public employment which, together with these data, give us important clues about
how the civil service system may be impeding the progress of women and minority

men.



The first related study examined career ladders or promotion pathd to
determine whether they were segregated by sex and, if so, whether male dominated
ladders were structurally different from female dominated ladders. Specifical-
ly, researchers wanted to know whether female dominated ladders offered as much
opportunity for advancement and were as financially rewarding as male dominated
ladders. 1In fact they found that Female dominated career ladders, both profes=
Blondl and non«professional, began at lower pay grades and peaked at lower pay
grades than male dominated ladders (Petersen-Hardt and Perlman, 1979). 8o part
of the answer to our cohtinuing question became clear -~ women wetre disadvan-
taged because the career laddetrs they tended to be employed on paid less and
structurally allowed for less advancement opportunity than the ladders men
tended to be on. This situation can be corrected by changing the stfucture of
cateer 1ahaers so that the ladders dominated by women have similar promotion
opportunities to those dominated by men, and by continuing to integrate career
ladders so that they are less sex segregated. Both these solutions are
oceurring in New York 8tate government.

The second related study examined the traditional examination promotion
process for managetrs to determine whether experience differed 6h the basis of
sex or race/ethnicity, In particular, researchers wanted to determine whether
wotten and minority men did as well as majority men when attempting to move up in
management through the formal promotion and selection process, If not, they
wanted to identify the impediments to their progress. The formal examination
process was selected for this analysis because it is considered the traditional
way to get promoted in government. The pfocess includes being deemed eligible
to take a promotional examination; taking the examination, receiving a score and
a ranking on & list, and getting selected if you are one of the top three

candidates on the list (as required by Civil Service Law) .



In analyzing the managerial promotion process researchers found that the
major barrier to the advancement of women and minority men is that they tend not
to be employed in the job titles traditionally considered appropriate training
ground to make them eligible to even apply for managerial promotion. Converse~
ly, those employed in white male dominated jobs much more often were considered
eligible to promote into managerial positions (Steinberg and Haignere, forth-
coming; Haignere, Chertos and Steinberg, 1982; Steinberg, 1981).

The State and the labor union representing professional and managerial

|-~ —employees (Professional Employees Federation) have made use of these findingsin— —— — -

supporting the Managerial Access Project. Coordinated by the Center for Women
in Government, this experimental project seeks to take a fresh look at eligi-
bility requirements for selected managerial examinations, and where possible to
broaden them to increase the numbers of women and minority men considered
eligible to compete for management promotions.

While doing the study of the traditiona1>examination route of promotion, we
also learned that many managerial promotions come about through alternative
procedures. At first it was thought that as many as 30 percent of the promo-
tions were gained through alternative non-traditonal routes. The actual
percentage would later prove to be much greater -- about 70 percent. In order
to understand the entire mobility process it was clear that we would have to
examine both the traditional and non~traditional routes to promotion. This
occurred in our third promotion process study, the results of which are reported

here.

Scope of the Study

Continuing our tradition of interest in equal access to promotion oppor-

tunities, this study examines all of the possible mechanisms for obtaining a



managerial promotion in New York State governmment. Unlike the relatively rigid.
gnd traditional examination process studied earlier, many of the alternative
mechanisms are extremely flexible and provide for a great deal of managerial
discretion in selecting who will receive a particular promotion, Our ﬁriplary
interest was to identify any differences in the use of these mechanisms which
pight be related to the sex and race/ethnicity of the indiVidggls receiving the
promotions. Where we found such differences and where we believed the differ-
ences may be indicators of institutional discrimination, we attempted to provide
policy recommendations to alter the situyation.

Specifically, we reviewed the most recent promotions of 1381 managerial
employees in sixteen New York State agencies, We were interested in how the
promotions were obtained. In particular, we wanted to find out whether majority
women, minority women, majority men, and ming,rit& mep in the sample each got a
proportionate share of promotions through each route to the top. If not, we
attempted to find out why certain mechanisms were used dispropertionately for
the promotion of members of a particular group,

Since our data base includes only individuals who were P¥§m9t§d% We were
pot concerned with whether promotions were obtained, but rather with how pro-
metions were obtained, We were interested in possible patterns by which males
and females, majority and minority, were promoted and whether these patterns
might represent institutional discrimipation mechanisms at work,

Before turning to the report itself, T would like to present some back-
ground information that will mé}ka its meaning clearer, Short discussions of
five interrelated subjects -- the employment situation of women and minority
men, internal labor markets, the merit system, managerial flexibility, and

institutional discrimination -- are pertinent.



Employment Statistics for Women and Minority Men

A review of national statistics on the employment status of women and
minority men reveals that these groups are largely under-represented at the
higher earning levels, while they are over-represented at the lower levels. For
those of us interested in equal employment opportunity, statistics on the
progress of women and minorities are encouraging, but not wholly satisfying.1

In 1940, in the nation as a whole, women held 11 percent of the management

positions. This figure grew to 16 percent in 1970 and to 28 percent in 1980.

, - — By 1980, however, only 7 percent of all employed women were in managerial

positions compared to over 15 percent of all men (Statistical Abstracts of the
United States, 1958, 1982-83).

Even smaller proportions of minority workers were in managerial positions.
While 12 percent of all white workers were in managerial positions in 1940, only
2 percent of non-white workers were so employed. However, the figures for
whites have remained fairly constant through 1980, while the proportion of
non-whites has more than doubled. Even with these increases, the proportion of
non-whites in managerial positions is still less than half that of whites
(Statistical Abstracts of the United States, 1977, 1982-83).

The experience in New York State government employment appears quite
similar to the nation as a whole. In 1981, women and minority men combined
constituted over 25 percent of those in competitive class managerial titles:

white women 15.6 percent, minority women 3.5 percent, and minority men 6.2

1The reader should note that throughout this report, the term "minority" is
meant to include all Blacks, Hispanics, Asians and Pacific Islanders and
American Indians and Alaskan Natives, unless otherwise indicated.



percent (New York State Sex and Ethnic Report, 1980).2 However, when hon-
managerial positions are included, women and minority men hold even larger
shares of the entire State workforce: majority women 34.6 percent, minority
women 12.7 percent and minority men 8,2 percent. Comparing these percentages
makes it clear that although women and minority men are present in the mana-
gerial ranks of New York State, their managerial numbers are low compared to
their numbers in the State governmment workforce at large.

This relative scarcity of women and minority men in managerial positions is
even more compelling when we consider their distribution by grade level. Figure
A 1llustrates that while women and minotity men combined hold over half of all
State positions, their distribution is remarkably skewed by grade level. Women
and minority men are disproportionately represented in the lowest level BState
jobs in salary grades 1 to 6., Relatively fewer women and minority men hold
positions above salary grade 20, in a 38 grade system,3 On the other hand, the
distribution of majority males is almost the exact opposite of the representa~
tion of other groups. Majority males £ill over half of the positionsg above
salary grade 13, and less than half of the positions in salary grades below

salary grade 13,

zManagement positions, for the purposes of this research, are defined as those
competitive class positions assigned to salary grades 23 and above, in a 38
salary grade system., Competitive class positions are those for which it is
deemed practicable to assess merit and fitness through a competitive examina-
tion process, (For those already familiar with the New York State system,
salary grades 61 to 68, management confidential positions, have been converted
to their salary grade equivalents in the 38 grade system for the purposes of
this analysis,)

3Eve-n these figures are unduly encouraging, When entry level physicians, who
include very high numbers of Asians and Pacific Islanders, are removed from the
analysis, the figures for the highest salary grades are even more alarming,
Majority women and minority men each hold approximately 3 percent of the
positions above salary grade 30; minority women hold only 0.1 percent.



Figure »

Percent of New York State Work Force by
Grade Level by Sex and Minority Status

Grade Total
Levels O 10 20 30 40 50 60 70 80 90  100% Employees
| ! | I | l
31-38 3,778
21-30 14,251
14-20 \\\\\ 48,816
7-13 | \\\ ' 56,721
1-6 \ \ _ i 30,941
Key: Source: Lillie McLaughlin,
=3 White men "statistics on Women and Minorities
& Minority men in Public Employment," Working Paper
N White women #6, Center for Women in Government,

& Minority women 1983.



It was this relative scarcity of women and minority men i higher lével
positions compared to their much larger fiumbers in the lowet salary gradés which
6riginally led researchers at the Center for Women in Government to focus on the
promotion proeess as one possible source of the problem. If the promotion
process was found to have a disparate negative effeéct on wotien and/or minority
hén, we might be able to explain ifi patrt why their nuibers it hipher mandgemert

positions remain so low.

Intefnsl Labor Markets

Ifi almost all pubrié jurisdictions as well as some large private sector
brganizations; upwatrd mobility takes place throigh well developed job sequefices
within an articulated organizational hiervafchy -- a career ladder of ca¥ser
network of jobs which lead sequentially up the salary grades. Concepts stich as
the irntérnal labor tarket (Doétringer and Piore, 1971) and tte closed employfient
relationship (SOreﬁéaﬁ and Tuma,; 1981) aptly describe this system of promotion
where curfent etiployeées are larpely protected from the direct eompétition of the
exterfial labor market in their advancement through specified ecatest routes.
Muéh tecent researeh oni ddvancemient opportinity eiiploys this dpproach; imcliding
Haigriereé et 4l: 1982; Felmlee; 19823 Rosénbaum; 1981§ Batron ahd Bielby; 1980
§pileriian s 1@7?; Kanter, 1977; and Stewman; 1975.

Netw York Staté represents an extremely large internal labor market. It is
thé thivd largest public séeﬁdf employer in thié ééuntry, With over 170;600
enployeed: As in many public jurisdictions; its personfiel system is goveriied by
a terit principle interpreted through volumes of civil service laws; riiles;
regulations; polieies; and procedires., These speéify the conditions necéssary
for ifiternal advancement, tresulting in clearly delineatéd steps and procésses

for promotioh. This precise identification of promotioni fechanisms in most



government employment makes the public sector a particularly fruitful arena for

studying mobility.

Merit Systems

"Merit system" is the phrase used to descrihe the internal labor market of
most public sector employers. The first merit system was created to end the
allocation of public sector jobs on the basis of party loyalty. It was intro-

duced through the Pendleton Act of 1883, and was amended through the Hatch Acts

of_ 1939 -and—19405;—and—the—Civil -Service—Reform—Act - of- 1978+ - -In- 1977, merit

systems covered 93 percent of all federal civilian employees and were used in
most states and almost all cities with populations exceeding 100,000 (Taylor,
19793 Cook, 1979).

While merit originally referred only to the elimination of party politics
and religion as a basis for employment, the merit principle was later expanded
to include the notion of competitive excellence in which only the brightest and
best trained available candidates would be hired and promoted on a competitive
basis (McGregor, 1976). Definitiéns of merit in recent puBlic personnel litera~
ture range from selection of the best to selectigﬁ of the most deserving
(Stewart, 1984; Beaumont, 1974). g

As the merit system took hold, large bodies of laws, rules and regulations
eventually were promulgated to implement the competitive systems. Today candi-
dates for public sector employment are recruited, assessed, ranked and selected
with the objective of hiring and rewarding the most qualified. The 1list of
factors which legally may not be considered during this process has been ex~
panded variously across jurisdictions to include sex, race/ethnicity, national

origin, age, marital status, disability, and sexual or affectional preference.

The stated objective of the original merit principle remains: to create and



- 10 =

maintain an apolitical personnel system which hires, retains and promotes
qualified civil servants on the basis of their merit alone.

Many critics have charged that this principle of apolitical merit ig an
ideal which has never been met., They suggest that the Pendleton Act may have
simply started a shift in power politicsvfrom partisan politics to professional
politics of career civil servants.4 | ;

If power and politics in public sector personnel were only changed, rather
than eliminated, with the passage of the Pendleton Aet and similar state acts
all over the country, how were these new polities reflected in personnel sys-
tems? The personnel system was meant to be a neutral set of processes thtough
which the apolitical merit system was to be implemented. Even mnow, public
administration textbooks typically present the publie personnel gystem as
neutral. But some authors have begun to agknowledge a contradiction between the
system's apolitical stated purpose and its politiéal nature (Milward, 1978),

That acknowledgement opens up a new avenue of inquiry. If in fact the
public sector persennel system is political, that is, if it is not a purely
neutral system of rewarding merit, them it is possible that fewer rewards may go
te those with least professional or persomal political clout -~ namely women and
minority men -- regardless of their qualifications. The merit system itself may
inecorporate some procedures which, for whatever reason, intentional or not, have

a disparate impact on women and/or minority men.

Mapagerial Flexibility in the Marit Syatem

Because of the complex sets of laws, rules, and regulations that govern a

merit system, it is sometimes seen as an inflexible gnd rigid form of personnel

4Ironically, as Milward (1978) noted, the merit principles allowed this new
brand of non-electoral politics to fleourish.
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system. Excessive rigidity of the merit system has increasingly beenwalleged in
jurisdictions across the country (National Academy of Public Administration,
1983; Friss, 1982; Campbell, 1978; Milward, 1978; McGregor, 1976; Newland,
1976). While the laws, rules, and procedures governing hiring and promotion
through traditional examinations were ostensibly introduced to insure that
selection of individuals would be based only on qualifications, some managers
report that such measures actually hinder the placement of the most appropriate
candidates in certain civil service jobs.
,AfufHoweveryffwithinf7most~7meritfgsystemsfftherewfaremrVariousnwnon~traditional44—f~74f7
promotional routes which offer an added measure of flexibility. Unlike the
traditional examination promotional process where, in New York State for
instance, selection must be from among those individuals with the three top test
scores, the non-traditional mechanisms leave more discretion to the manager who
is deciding whom to promote. Under specified cilrcumstances, non-permanent
promotions can be granted with no competition., Other mechanisms allow for the
permanent promotion of individuals with relatively 1little formal competition.
The managerial flexibility provided through such mechanisms is not inherently
good or bad for the system, or for the women and minority men who work in it.
What matters is how the flexibility is used.

Given the relatively small numbers of women and minority men eligible to
take competitive promotional examinations, this added flexibility in the non-
traditional routes could be used to take affirmative action., On the other hand,
it could be used to reinforce the status quo, undermining affirmative action
efforts through the continued appointment of white men. The question of how
increased flexibility in granting promotion affects employment opportunities of

women and minority men will recur throughout this report.
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Institutional Discrimination

While this report examines possible discrimination in the promotion pro-
tess, it 15 not a study of individual prejudice or of dcts which are deliber-
ately meant to adversely affect the lives of particular woémen afid/or minority
men. Rather, it is a study of the institutional techanisms; the no¥mal organi-
pational operational procedures; which may be dinhéreéntly biased against these
groups. The term used to desctibe this kind of bias is "institutional disctim-
ination™ (Weagin and Feagin, 1978; Alvares and Lutterman; 19793 Chesler, 1677
Knowles and Prewitt, 1969). Institutional discriminatisn is a dispatate. and
riegative effect resulting, often inadvertently, from the mechanisms within
orgatilzations and within society at large.

Naturally, institutiondl discrimiifiation like all digerdminatiof invelves
individuals: As two noted authots have written, "the 'botest iise' in ali bypes
of discrifitnation is softeone dctually doing somethitig to sotissne elss" (Fedgin
and Feagin; 1978, p. 25). However, when thé diseriminatoty action trepreséiits
otganizational processes tather than individual aets, its sdﬁfée’ﬁay b iiore
difficult to locate aiid the motive beliind the action wiay be more elusive: The
individual actor involved with the disciimihation mersly tidy be cdrrying out an
impergonal task -- cotiducting blsiness a8 usual.

Alvarez defines institutional aigcfiﬁinatiOﬁ in otganiizations 48,

...a set of social processes through whieh orgatiizatiohndl déeision

making; either inmplicitly of explicitly, results in a cleatly idetiti-

fidble population receivitig fewetr psychic, social, or taterial tewdrds

per quantitative and/or qualitative wnit of perfotmatce thati 4 cléarly

identifisbie compatison population withifi the safie otganizatiotial

constraints (Alvarez, 1979, p. 2).

Applied to the stiudy of promotiot mechanisnis an hypothesis of institutiondl
discrimination based on sex ahd tace/éthnicity would be as follows. The tiech=
anisms for promotion prescribed in law, fulé and regulation; and the practices

thtough which these mechanisms are implemiented, are expected to be tised 188s for
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the advancement of women and minority men than for the advancement of white men.
That 1s to say that women and minority men in the same organizational positions,
with the same organizational histories, making the same contributions are
expected to receive less reward (in this case fewer promotions) than majority
males.

To test this hypothesis, one might examine the distribution of promotions
to determine if in fact, women and minority men were less likely to receive

promotional reward than majority men. For instance, since minority women make

N —up—7/<6—percent —of the—employees—in—competitive—class "feeder"-positions—which --

can lead into management positions in New York State, in the absence of discrim-
ination we would expect that approximately 7.6 percent of the new managerial
promotions would go to minority women (New York State Agency Ethnic and Sex
Analysis Report, 1983). TIf this distribution was not found, then it would be
reasonable to hypothesize that some institutional discriminatory mechanisms are
at work.,

To be sure that differences in the distribution of rewards is actually
institutional discrimination, the difference must be unjustifiable (Alvarez,
1979). Tt must be based on characteristics unrelated to the organization's
mission or the task at hand. When that is the case, the differences are
obviously illegitimate and we can be sure that institutional discrimination is
taking place.

The trouble, of course, is that a spurious justification can often appear
to be based on mission or task and it can be impossible to ascertain whether it
is legitimate. For instance, suppose that an individual white male 1s promoted
into a high-level position which requires a complex set of skills and experience
that is hard to specify precisely. The justification offered, that he is the

best person for the particular job, is clearly mission related. However, the
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argument that he is the most qualified candidate may be based on SUChvsubjec%ive
criteria that even if it is not true, it is difficult to disprove. When this
individudl instance is multiplied by many apparently justified promotions of
other white malés and differential distiibutions between race and sex groups
result; there is good reasoh to investigate further. The seemingly plausible
individual justifications create a patteérn which possibly indicates institu-
tional discrifiination.

Résolving the problems credted by institutionial diserimindtion involves
fiore structural than personal change. It 1lies less 1in changing individual
people; than in changing the systems and the practices of the peoplé who impie—
fént the aystéfs. It could involve changes in how promotion mechédnisms dre
specified (changes in 1ldw, rule, or regulation) or changes in how they are
carried out (changes in policy, procedure, or practice). Ouly then; in addition
to the critical changes in structure, a sécondary solution could be directed at
affectinig the attitudes of the people who carry out and tidnitor the promotion
process.

Taken together, these five concépts Fform & backdrop for thé study of
alternative routes of matiagerial profiotion in New York State. We will examine
the promotion process within an internal labor market that is goverhed by a
merit system; and we will 4sk quéstions about the réles that mdnagerial fleki-

Bility and institutional discrimination play in the working 6f that process.

Orgatiization of the Repoit

This report describes analyses of the most tecerit promotion for 1381
managerial employees in New York State competitive class positions inm sixteen
State agencies. Our primary objective is to determine whether the mechinisms

used for these promotions are used proportionately for all groups, or whether
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certain mechanisms are used disproportionately for the promotion of members of a
particular group. We will use this analysis to identify possible forms of
institutional discrimination in the promotion process and to make recommenda-
tions for change.

Chapter II defines the terms and summarizes the complex methodological
considerations of the study. Chapter III provides a discussion of the overall
findings. Chapters IV through Chapter VII report on the major analysis and

results concerning each of the alternative routes of promotion. The final

- —— —— — chapter provides—a summary- of our findings-and-policy recommendations. — - - — — -
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II. METHODOLOGY

Basis for the Analysis

This report is based upon the analysis of 1381 individual promotions in the
managerial ranks of New York State government. Promotion is defined as any
positive change in salary grade, indicating that an employee had moved to a new
and higher pay range. The data were obtained through computerized civil service
personnel*fiies~0n*ali*managertal*and*professional*eqp1oy665"fsalary’grades*23*‘*‘*"*"*
to 38 and 61 to 68) in competitive class positions, as of November 1980, in
sixteen New York State agencies. |

The sixteen agencies vary in size, functlon, and racial and sexual com-
position. (See Table I for a statistical profile of the agencies.) Agency size
varies from the Office of Aging with 115 employees, 22 percent of whom are in
management grades (salary grades 23 to 68), to the Office of Mental Health with
37,859 employees, 8 percent of whom are in managerial grades.5 The range of the
proportion of women and minorities employed in the agencies also varies tremen-
dously: women constitute a high of approximately 60 percent of the workforce in
the Division of Criminal Justice Services, while they represent only 25 percent
of employees in the Department of Parks and Recreation. Minorities make up a
high of approximately 33 percent of the workforce in the Office of Mental
Health, compared to the State Board of Equalization and Assessment where they

represent only 3 percent of those employed.

“These figures for salary grades 23 to 68 are reported by New York State, as of
June, 1980, and include those in competitive and non-competitive jurisdictional
classifications only. Thus, these figures exclude commissioners, deputy
commissioners, skilled trades persons, manual laborers, and some others whose
positions are not considered "regular civil service."
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TABLE 1

Selected Ageney Characteristigs

Number oﬁ Percent of Percent

Total Numb@r of Agency
Employees
Division of Budget 352 129 37% 467%
pffice of General Services 3,492 300 9 29
State Board of Equaliza~ 415 127 31 39
tion & Asssssment
0ffice of Aging 115 25 22 56
'Division of Criminal 778 99 13 60
Justice Services ,
ptate Energy Office 189 36 19 43
Department of Audit 2,332 3217 14 52
and Control
Department of Agriculture 797 56 7 28
and Markets
Department of Education 3,985 656 17 58
Department of Taxation 6, 651 - 570 9 37
and Fipance .
Department of Commerce 356 : 79 22 49
Department of Parks o415 113 } 3 25
and Recreation
Office of Mental Health 37,859 2,940 8 59
Office of Mental Retard- 28 199 1 449 5 65
ation and Developmental
Dlsabilities
Divigion of Algoholigm 666 111 Hhdk 56
and Alc 1 Abuse®#*
Department of Substance 411 102 LEL ] 46

Abuse Services -
Central Administration¥#

TOTAL 7,119

*Figures as of June, 1980, : : "
*%Figures as of November, 1980, includes competitive and nen-competitive
positions only, '
#%%A11 figures as of March, 1983, except column 2, Number of Employees in
des 23 and Above, '
****Dqta not available,
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\ Data for this study primarily were obtained from the Department of Civil
Service. We were provided with position records, containing anonymous informa-
tion on the current appoilntment for the 7119 employees in competitive and
non—-competitive classes, salary grades 23 and above, in the sixteen pre-selected
agencies. In addition, we received career history records for each of these
individuals. The career histories were of various lengths, depending on the
length of time an individual had been in State service and on the number of

personnel record transactions an individual had experienced during her/his

———————career~—These -"personnel- record —transactions" —include—all -promotions; -demo~ -~ ——

tions, or lateral transfers, iﬁ addition to administrative entries such as
corrections or updating of employee information. The personnel record trans-
actions specifically reléted to promotion were to serve as our key dependent
variable. An example of a typical career history with transaction codes is
provided in Appendix A.

In addition to personnel files, several supplementary data sources were
used. The quarterly Sex and Ethnic Reports prepared by the New York State
Department‘of Civil Service provided data on the distributon of the workforce by
agency, salary grade, title, sex and race/ethnicity. Inter-office memoranda
from the Department of Civil Service to the various agencies, especially those
memoranda specifying positions eligible for certain kinds of transfer and those
outlining State interpretation of particular personnel-related rules and regula-

tions provided invaluable sources of information concerning the legitimate use

of promotion mechanisms.

Sample Distribution

Sixteen agencies were selected for inclusion in this study. Their selec-

tion was a purposive rather than a probabilistic one. Selections were made to
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provide variation in terms of agency sizé; function, sex afid racé/ethnic compo-
sition, and proportionate distribution of the workforee frot bottdi to tops

Th these agencies, there were 7119 eimployees in management positions who
were in the appropriate salary pradées to be eligible for inclusion in this
study.,

Fot the putposes of out analysis of promoticns, the sauple was reduced to
inelude only:

“efiployeas twho were promoted within the last four transéetion records
in their personnel historys

*those in the competitive jurisdictional classifications; whose
promotions would be based upon competitive eritefriag

*afiployees whose last protiotion decutrred affer i@?é;e

“etployees whose age in 1980 was between 1B and 70, considered to be 4.
normal age span for employmett; and :

®employees who were not physiciafie of'déﬁtiét§;7

Obvicusly; when a sample of organizatiohs is purposively selected, and feom
those organizations individuals who have been promoted are selected; the sarple
of individuals is not likely to be wholly reptesentdtive df the larget workforce
from which the otganizations were originally drawn. Titroducing biased of

agency characteristics and composition in the initial selection bepins the shift

Sthe inclusion of only transactions after 1976 eiabled us to minifilze the
potentially e¢onfounding effects of prior New York State policy atd praetice.
The relevant fxeecutive Order mandating non-diserimination 1in pevsohtiel prdes
tices in New York State, Bxeettive Order 40, was issued ldate in 1976

Tihe decision to ¢limitiate physician and dentist job titles fron the anaiyeis is
a resilt of the apparently unique chatacteristics of the job market fot thess
professionals. A high proportion of winotdity group fefibérs ate present in
thege titles in public sedtot eiiiployfietit. §pééifiéd1§y; of the 1787 physicidns
and dentists who were employed by New York State as of Deceber; 1980; 704 or
39 percent were minority group tetibers. Of thése, 508 of 28 percent wets
Asians or Paeific Tslanders, an extteiiely large percertdge eotipared to their
1.2 percent share of thé State compétitive clads workforee 48 a whole (New York
State Agency Séx and Ethnic Report; December; 1980).
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away from representativeness. Excluding all those who had not been promoted
since the beginning of 1977 introduced another substantial bias to our sample.
Other qualifying variables including when the promotion occurred in the
individual's career history records, the jurisdictional classification of the
appointment, the employee's age and occupation introduced further biases. The
resulting sample of 1381 individuals cannot be construed to represent the State
workforce as a whole. Therefore, the reader 1s cautioned against overgenerali-

zing the findings in any statistically precise way.

—While—the precise—details—of—which—routes -are-used may vary -somewhat from- -
agency to agency across New York State, we expect that our general findings
of trends and tendencies in the allocatlon of promotions are likely to be
characteristic of many agencies within the State; In fact, we expect that the
larger principle under investigation here -- the differential access to mobility
opportunity on the basis of sex and race/ethnicity -- is a phenomenon generali-
zable to much of employed America.

There are some similarities and differences between our sample and the
State workforce as a whole which may be of interest, The comparisons presented
here are the dindividual status characteristics which are central to our
analysis: salary grade, race/ethnicity, and sex.

Our sample slightly under-represented civil servants in the higher
managerial salary grades when compared to the entire New York State workforce.
This can be readily noted on Table II by comparing lines two and three.
Approximately 17 percent of our sample was above salary grade 28, as compared to
approximately 26 percent of the total workforce. This difference is at least
partially accounted for by the fact that we eliminated all physician and dentist
titles, which are high salary grade titles and represent approximately 15

percent of all competitive class managerial level positions. Line four of the

table provides data on
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TARLE 1T

SALARY GRADE LEVEL
SAMPLE DISTRIBUTION COMPARED TO

2324 25-8

fample Cases 617 525

ample Pergent b4, 7% 38,0%

100,0%

Total New York 42,2% 32,1% 100, 0%
State Competitiye , (12,580)
Clags Workforee

in Balary Grades

23 to 68, as of

12/31/80,

Total New York 48,3% 36, 3% 8, 6% 6,8% 100, 0%
frate Competitive (11,000)
Clags Workforee,

Excluding Physicians

and Dentists

#Throughout this report salary grades 61 to 68 were recoded to their salary
equivalents within the 23 to 38 grade system,
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the composition of the State workforce when physicians and dentists are
excluded. 1In that case only approximately 15 percent of the workforce is above
salary grade 28, compared to 17 percent of our sample, indicating a fairly
representative sample on the basis of salary grade distribution.

Table IIT provides the distribution of our sample compared to the New York
State workforce on the basis of detailed race/ethnicity categories, while Table
IV provides the comparison on the basis of sex and minority status simultane-
ously. These demonstrate a sample relatively closely approximating the work-

force as a whole. Tn fact, the most striking differences is the dispropor- __

tionately high number of white women in our sample.8 Almost 24 percent of our

sample were white women. In the general population from which the sample was
drawn, white women represent approximately 16 percent.

We suspect that this deviation in the proportions of white women is pri-
marily due to the agencies represented in our sample. As Table T indicated, the
Office of Mental Health and the Office of Mental Retardation and Developmental
Disabilities both are extremely large agencies and have unusually large numbers
of female employees. The proportions of agency staff which are female are 59
percent and 65 percent respectively, much higher than the average for New York
State.

; In addition, minority men are significantly under-represented in our
sample. However, this primarily is due to the large loss of Asians and Pacific

Islanders through our sample exclusion of physicians and dentists.

Defining the Dependent Variable

Promotion transaction codes entered on individual career histories were to

represent our primary dependent varilable. Every change in an individual's

8Throughout this text '"white" is a residual category used to denote those

individuals who are not Hispanic, Asian, Pacific Islander, American Indian,
Alaskan Native or Black.



TABLE IIT

RACE/BETHNICITY

Race/lEthnicity

Sample Casés
Bample Percent

fotal New York

SAMPLE DISTRIBUTION COMPARED TO
NEW YORK STATE WORKFORCE

White

Black

Hispanic

1298
94 . 0%

90.3%

64
4.67%

3.8%

11
0.8%

1.4%

Asian or
Pacific
Islander

;
0.6%

4:3%

American
Indiah or
Alagkan
Native

0

0:2%

100.0%

100.0%

State Competitive
Class Workforce,
Salary Grades 23
to 68, as of
12/31/80 %

(12,4580)

#Includes physicians and dentists which account for the latge tnumber of Asians
or Paeific Islandets.

TABLE 1V

SEX AND MINORITY STATUS
SAMPLE DISTRIBUTION COMPARED TO
NEW YORK STATE WORKFORGE

Sex and
Minority
Status

White
Females

White

‘ Minority
Males

Males

Sample Cases 971 327 46 37

gample Percent 70.3% 23.7% 3:3% 2.7% 100 . 0%

100, 0%
(12,580

Total NYS Com=~ 14.7% 15,6% 64 2% 3.5%
petitive Cldss

Workforees,

Salary Grades

23 to 68,

as of 12/31/80,.%

*Includes physicians and dentigts.
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employment in New York State 1is summarized by a two-digit transaction code.
There are over 120 such codes, 75 percent of which could not possibly represent
promotions. Examples of non~promotional transactions include demotions, lateral
changes in job title, completion of probationary periods, leaves of absences,
changes in budget line, and corrections to previous entries.

The remaining 25 percent were codes which could (but often did not neces-
sarily) indicate a promotion. These would form the basis for defining our

dependent variable.

OQur_concern _in precisely defining the_dependent variable for _analysis was___
two-fold. First, we needed to be sure that we included every transaction code

which could possibly represent a positive change in salary grade. We did not

want to leave any viable route of advancement out of the analysis. Second, we

wanted to assure that the types of promotions we eventually analyzed were not

unique to one individual, but that they were obtained by a reasonable number of

people.

In order to address our first concern and assure that all possible promo-
tional codes were included, we met with civil service representatives who
discussed the codes in detail, explaining the intended purpose of each. In
addition, we used official New York State Department of Civil Service manuals to
define the codes and guide us in making determinations concerning which codes
could possibly represent promotions.

In order to address our second concern and assure that we did not consider
routes of promotion uniquely used by only a few people, the most recent trans-
action codes for all employees in the original sample of 7119 were reviewed,
The route was retained as a category for preliminary analysis if it could

possibly have led to a promotion and if it was recorded as the most recent entry
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on the records of at least 36 employees (0,5 percent of the sample)-g This
procedure resulted in the retention of 25 transaction codes, which were further
combined to yield eleven categories of promotional routes for analysis.

The eleven routes of promotion fufther ére divided conceptually - into
Traditional Examination List Appointments and five categories of Non-traditional
Alternative Routes: Non-traditional List Appointments; Non-list Appointments;
Transfers; Clagsification Actions}; and Reinstatements. Table V provides defini-
tions of these routes and the sample distribution of promotions among them: It
may be useful to refer to the definitions in Table V throyghout the report as
the various routes of promotion are reintroduced.

At this point, it is important to note that promotions can be made thrpugh
four types of appointments: permanent; contingent permanent; provisienal} or
temporary. With the very large exception of Non~list Appointments, the promo-
tions under study here are all permanent or contingent perndnent.

"Permanent appointments" are made when individuals are permanently ap-
pointed to vacant positions, These appointments are subject to a probationary
period. Employees holding permanent &ppointments acerue seniority and are
eligible for promotional opportunities from their current position. In addi~
tion, they are somewhat protected from lay-off, since those holding tefiporary or
provisional appointments would necessarily be laid-off before a permariently
appointed employee,

"Contingent permanent appniﬁtments“ afe made when positions are expected to
become permanently vacated but are currently only temporarily vacant. Gemerally

these occur when an employee with a permanent appointment has taken a leave of

9Exceptions oeccurred when a category was smaller than 36 cases, byt was
conceptually so similar to another category that they could be combined into
one, totaling over 36 cases.
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TABLE V

ROUTES OF PROMOTION

Number and Percent of Employees
in Sample Who Were Promoted
Type of Route Through Each Route

Traditional Promotion Appointments

Examination List Promotions

- traditional mechanism of 414 30.0%
promotion, including department

promotions, inter-departmental
promotions, open competitive
promotions, either permanent,

or contingent permanent
appointments; involves applicants
being eligible for and taking an
appropriate examination for the
job title. Selection of a
candidate for appointment is made
from among the available candidates
with the top three scores.

Non-traditional List Appointments

Non-competitive Promotions

- non-traditional list appointments, 7 0.5
utilizing non-competitive examina-
tions where there are no more than
three employees who are eligible or
apply for a competitive examination}
includes both permanent and contin-
gent permanent appointments.

Non-competitive Qualifying Appointments

- non-traditional list appointments, 2 0.1
where an employee has furthered her/his
education or training to become eligible
for other lines of work; non-competitive
examinations are often given; advancement
is limited to two salary grade levels;
includes both permanent and contingent
permanent appointments.
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ﬁype of Route ..

Nudber and Perdeﬁt 6f FEmployees

Non=cdmpetitive Open Competitive
Appointments

- non~-traditional 1list appointments,
where an opeén competltive exatiindtion
doésg ot result i an eligiﬁle 118t
of at least thrée persotis} candidates
must meet the positioh reqlii remetits
atid have passed a non-cotipetitive
examinatioti; inciudes both petrtidnést
atid doritifigent permatient appolltifiéhts:

fon-ligt Appointiients

Non-1ist Promotions

= ﬁbn—permahent dppointiietit§ whicﬁ do Hot
ifivolve selection fiot afi eligibility
list; ideludes appointdients mdde penditig
the cativdss of an appropriate eligiﬁiiity
11kt afid appointtiénts made if tHé absents
of an appropriate eligibility 1iét;

appointménts

Transfers

Adtiindstrative Transfers

- laterdl dovemeiits betwesn dé ighated
adininistrative titles {d pétssniel;
budgeting; systems analysis; féeords
analysis, adrifiistiative redeir ﬁ;
lat dnd managemefit; may itivolvé 4
ifictedse of tio séiary grades dnd
Beelit without eofipetitive ékduidtistion.

Regylar transfers

~ 1dtéral movedsiits betweer dgé"iés Witﬁiﬁ
the safie job title or to a 8§ ‘
baged upon similarities in dutiss; miuihﬁﬁ
qﬁd]ificatiohs, and exatiindtions ussd to
£111 the positions; chatige in 8dldiy grade
1§ cohsidétred with thHe apprdpriaténess of
title chitigs:

483

4s

i Q”mpie Whic Werd Promot%d
" it J

639

0:3
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Number and Percent of Employees
in Sample Who Were Promoted
Type of Route Through Each Route

Classification Actions

Reallocations

- existing positions are reallocated from 2
one salary grade to another, (i.e. a
change in salary).

Structural Changes

~ changes in an entire job title series; may 10
involve a reallocation of salary grade.

Changes in Jurisdictional Classification

- appointments or movements between exempt, 2
non-competitive, competitive or labor
jurisdictional classes; according to civil
service experts these should not involve a

change in salary grade, but in fact sometimes
do.

Reinstatements

Reinstatements Within One Year

- within one year of resignation or voluntary 8
demotion, appointments may be made to the
former position, or any vacant position to
which employees were eligible for transfer or
reassignment without examination; may
involve a salary grade increase up to two
grades.

TOTAL

1381

*Does not add up to 100.0 percent due to rounding.

0.1

0.1

0.6

99.9%*
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absence or has taken another position oh a non-permanent basis. A common
example of when contingent permanent appointments are made is when a permanently
appointed job incumbent has taken another State position which is not available
for permanent appointment. Because the permanently appointed employee retains
the right to "bump-back" into her/his previous position as long as she/he has
not been permanently appointed elsewhere, any new appointment to that vacant
position cannot officially be made permanent. It is made contingent permanent,
contingent upen the previous employee being permanently appointed to another
title. Contingent permanent appointments are otherwise made in the saine, manner
as permanent appointments and do not have a limited duration, According to
Civil Service Law (§64,4) and Civil Service Rule (4,11), employees appointed on
this basis are considered to hold their positions on a permanent basis for the
purposes of removal and other disgiplinary actions, and for suspension or
demotion upon the abolition or reduction of positions. For the purposes of this
analysis then, permanent contingent appointments were treated 4s permanent
appointments,

"Provisional” and "temporary" appointments differ from permanent and
contingent permanent appointments in that they are not expected to be long-term,
Provisionally or temporarily appointed employees have no rights to a position in
the fage of an incoming permanent appointee., In addition, if the provisionally
or temporarily appeinted employee does not hold a permanent appointment else-
where in State service, she/he does not havg other vested rights and pretections
of State employment, \

"Provisional appointments" are made when there is no appropriate eligible
list available for filling a competitive class vacancy, or when an eligible list
contains less than three people willing to accept the position, Under these

circumstances, an appointment may be made on a non-competitive basis. The
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appointed individual may remain in the position until selection and appointment
can be made from a competitive examination list. According to Civil Service Law
(§65), a provisional appointment cannot be extended beyond nine months. How-
ever, this legal provision is seldom enforced.

"Temporary appointments’ are made when a position definitely is vacant only
temporarily, due to such circumstances as an incumbent being on leave. Accord-
ing to Civil Service Law (§64), there are specific time limits for temporary
appointments: an appointment made without regard to an existing eligible list

is limited to a three-month duration; an appointment made from an _eligibility

list without regard to relative standing on that list is limited to a six-month
duration. All of the temporary appointments in this analysis were made without
regard to an existing eligible list, and therefore are legally limited to three
months. Legal time limits for temporary appointments are much more likely to be
enforced than are time limits for provisional appointments. The issue of the
length of provisional and temporary appointments will be explored later in this

report.

Conclusion

In this chapter, we have reviewed the sample selection and distribution,
and the definition of the dependent variable.

The sample consists of the most recent promotion for 1381 individuals in
managerial positions in sixteen New York State agencies. The sample distribu-
tion resembles the distribution of managers in the State workforce on the basis
of salary grade, sex, and race/ethnic composition. The most notable difference
between our sample and the éeneral population from which it was drawn is the

unusually large numbers of white women in the sample. This difference is



attributed to the very large number and atypical proportion of women employed in
two mental health related agencies in our sample.

The dependent variable —- the mechanism used for premotion == is repre-
sented by a transaction code entered on an individual's career history record.
Because transaetion codes are entered whenever any change oceurs, we fognérwe
had accumulated a tremendous amount of iryglévaut data. We seavrgched for the
most recently regorded transaction whieh ereated a pesitive change in an indi-
vidual's salary grade. The resulting 1381 prometions selected for analysis were
made through eleven different transactions, Thus, eleven diff@?@ut wmechanismsg
of promotion were identified for analysis,

T will now turn to the general findings of that analysis, Once again, the
reader is reminded that it may be useful to refer baeck to Table V for definis

tions of the routes of promotiem throughout the presentation which follows,
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IIT. GENERAI, FINDINGS

Previous Center research on the typical promotion process in public sector
employment -— the promotion through examination —- was briefly described in
Chapter T. In the process of completing that analysis, researchers were sur-
prised by the number of managerial promotions in New York State employment which
occurred outside of the traditional examination process. They estimated that as

many as one-third of all managerial level promotigns,mayfbe”aceomp1ishedfthrough*""““”

other mechanisms, through alternative routes of promotion. If that estimate was
correct, it meant that the lmpact of the use of such alternative routes of
promotion on women and minority men would be important to understand. That
concern led us to conduct research comparing the use of all of the routes of

promotion which isg reported here.

Traditional Versus Non-traditional Routes

In fact, what we found in this analysis challenges that initial estimation
of one-~third of all promotions made through non~traditional routes as far too
conservative. Rather, we found that less than one-third of managerial employees
in New York State obtained their most recent promotion through the traditional
competitive examination process. Fully 70 percent of the employees in the
managerial salary grades in the sixteen sample agencies received their most
recent promotion through non-traditional routes. It ig because the use of these
non-traditional alternative mechanisms of promotion is so pervasive that it ig
imperative to assess their possible disparate use for the promotion of various
groups of New York State civil servants. (Definitions of these various routes

of promotion are recorded for reference on Table V in the previous section.)



It 1s important to note that while the non-traditidnal routes actually
account for 70 percent of the promotions under study, fully 883 (64 percent of
@ll promotions gnd 91 percent of all m@mﬁtraditional promotions) were made on a
provisional or temporary basis through Non-list Promotions: The next &mOSt
frequently used category of mon-traditional promotions is Administrative Trans-
fer (approximately 3 percent of all promotiohs and 5 percent of all hbh*
traditional promotions). The remaining 3 percent of all promotions (6 percent
of non-traditional promotions) is divided among Hine other ailtiéieﬁ:aﬁii?é routes
provided for in New York State Civil Service Law, Rule ahd Regulations

In the remainder of this chapter I will describe the results of our general
analysis. First, I present the data @ﬁ the ﬂifféfeﬁti&l uge of all thé wvarious
routes of promotion on the basis of sex and race/ethinidity: Bowe general
apalytical statements will be made hete, with mote deétailed an‘aiy‘r‘sis to folloy
in subsequent chapters which address edch route separately;

Second, 1 consider the potential effects of two other ihdepkndent vari-
ables, age and salary grade, on the mechanism used for profiotion: Thid; 1
present analysis on the sex and race/ethric segregativh of the State atiagerial
workforce "t,o detertiine whether the wotrkforee is becoming mivre integrated through
the use of managerial promotions.

Findlly, 1 consider possible agency différences in the usé of mechatiicing
for managerial promotion. Although majér'hypbthésés of the gffect of ageney
size, composition, and finction are not supported; other diffetendes in dgetiay

use of promotion mechanisms are explotred.

Differential Use Of Promotional Routes

When the distribution of promotions through various routes by sex and

race/ethnic status is presented; as it 1s in Table VI, there is one overriding
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observation to be made. White males have an apparent monopoly in all but two
routes of promotion: Non-list Promotions and Traditional Examination List
Promotions. With these two exceptions, there are a large proportion of empty
cells in the columns designated for the promotion of women and minority men.
Fach empty cell indicates that no member of that group received thelr most
recent promotion through that particular route.

It is easier to interpret the numbers presented in Table VI, when the less

used routes of promotion are collapsed as they are in Table VII. Non-list

Promotions,—those-made-on—a-temporary-or provisional basis; provide the greatest

number of promotional opportunities for all groups. It is somewhat surprising
that minority employees received the highest proportions of their promotions
through this route (minority males approximately 70 percent, minority females
approximately 81 percent). We had been given anecdotal information throughout
the project indicating that these non-permanent promotions were disproportion-
ately given to white males as a way of assisting them to get a "foot in the
door." 1Instead, making a within group comparison, we find that minority
employees, especially minority women, receive a larger proportion of their total
promotions through this route than do majority employees.

Of permament promotions, appointment through Traditional FExamination Lists
provides the most opportunity for all groups. However, the relative distribu~
tion of Traditional Examination List Promotions within groups is just the
inverse of Non-list Promotions. To be more specific, white women, who as a
group received the smallest proportion of their promotions through Non-list
Appointments, received the largest portion (35.5 percent) of their most recent
promotions throﬁgh the FExamination route. They are followed by white males
(28.8 percent), minority males (26.1 percent) and minority females (16.2

percent). This distribution is also somewhat surprising, since previous Center
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TABLE VI

BY SEX AND RACE/ETHNIC STATUS

White

Males

White
Females

Administrative Transfers

Regular Transfers

Non-competitive
Promotions

Non~competitive Qualify-
ing Promotions

Non-competitive Open-—
competitive Pramotions

Changes in Jurigdictienal

Class

Non-list Promotions
Reinstatementg Within
Reallocations

Structural Changes

Traditional Examinations

40

(88.9%)

2
(50,0)

6
(85.7)

2
(100,0)

2
(50.0)

)
(100,0)

621
(70.3)

6
(75.0)

1
(50,0)

9
(90.0)

280
(67,6)

<67/)

2
(50,0)

1
(14.3)

2
(50,0)

200
(22,7)

(25,0)

™

=

1
(10.0)

116
(28,0)

1
(2.2%)

12
(2,9)

Minority Minority
. MalesA' §

(2.2%) (100,0%)

» 4
= (100,0%)
- 7

(100,0%)
- 2
- (100.08)
4
L (1@0{@%)

= 2
= (1QQ€Q%)

30 883

(3,4) (100,00)
8

ud (19939%)

" 2
= (100,0%)

- 10
- (100,0%)

6 AV
(1,5) (100,0%)

TOTALS

971
(70,3%)

327
(23,7%)

46
(3.3%)

37 1381
(2.7%) (100,0%)
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TABLE VII

PROMOTIONS THROUGH VARIOUS ROUTES OF PROMOTION,
BY SEX AND RACE/ETHNIC STATUS

White White Minority Minority

Males Females Males Females Total
Non-list 64.0% 61.2% 69.5% 81.1% 63.9%
Promotions (621) (200) (32) (30) (883)
Other Alternative 7.2 3.3 4.4 2.7 6.1
Route Promotions* (70) (11) 2) (1) (84)
Traditional 28.8 35.5 26,1 16.2 30.0
Examination List (280) _(116) 12y () /7% N —
Promotions

TOTALS 100.,0% 100.0% 100.,07% 100.07% 100.0%
(971) (327) (46) 37 (1381)

*These include Administrative Transfers (45), Regular Transfers (4), WNon-
competitive Promotions (7), Non~competitive Qualifying Promotions (2), Non~
competitive Open Competitive Promotions (4), Changes in Jurisdictional
Classification (2), Reinstatements Within One Year (8), Reallocations (2), and
Structural Changes (10).

research and conversations with many concerned people had led us to expect that
examinations would provide the best access to promotion for all women and
minorities. Instead, it seems to provide significantly more opportunity for
wh&te women than it does for minority women or men.

When we review the figures for promotion through Other Alternative Routes,
the raw numbers tell a story hidden by the percentages. Consistent with our
expectations, white males were the only ones to receive sizeable numbers of
these non-traditional promotions. If we compare the percentages across on Table
VII, it is clear that white males received a larger portion of their most recent

promotions through these routes than any other group. The differences appear



relatively small (7.2 percent of all promotions received through "Other
Alternative Routes" for white males, cotipdred to 3.4 percent for white fémales,
4.3 percént for minority males, and 2.7 pétcent for thinority females); however;
the raw numbers demonstrate that minority people are aliost hon=existent among
those who were promoted thtrough tliese routes. Therd were only two mitiority
males and one minority female. The gEﬁéfaliZéd precision of siich stall nunbers
is not statistically reliable, since & shift of only oné case eould literally
fetiove a cell &#id altetr any interprétatisn of the datd tremefidously. Vet; the
trend is obvious: it appears that the fioh=tvaditional roites of profiction are
tised overwhelmingly to promote majority efiployees aiidy, of thése promotiors; the
vast umber wére received by white tiefi.
of promotion obtained by a paFticuldr sex and rdce/ethiiie group, and cotpare
that figlire to their stiare of the total sample. This satiple share represedts
the standard, or the proportion of that proup's profiotions one would expect to
be fiade through a particular troite ifi tﬁé absence of differeftial treatesit.
The differencs Between the standard and the aétual proporéisns can be thought of
as "overs" or "under-répresentation." it is ovet=repregentation when a group
téceived tore than thei¥ satple shdre of those profiotions; of ufider=
répresentation when they recsived fewer than thelt sample shars. Fo¥ example;
by comparing the proportion of the saiple mddé up by white woien; to the propprs
tio of promotions made thiough 4 spesific route teceived by whité woied; W8 cai
deternine whether white women #re under-répresertad: Undefstepresentatiot in
particuldrly advantageous cdtegories of promotion may be & iridicator of itsti-
tutiofial discriminatioi.

Table VIII allows for the computdtion of over~ and uﬁaéfzfeﬁiéseﬁtaﬁiaﬁ;

For white women, who make up 23:7 percent of the sample; we find
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under-representation in promotion through WNon-list Promotions and Other
Alternative Routes: although they represent 23.7 percent of the sample, they
received less than that percentage of the total number of promotions received
through those mechanisms. For minority men and women, when we compare their
sample shares (3.3 percent and 2.7 percent, respectively) to the proportion of
thé various promotional types they received, Table VIII indicates they were
under-represented in the categories of Other Alternative Routes and Traditional

Examination List Promotions.

Often—thedifferences betweena group's—sample share -and-the proportion of -
their promotions received through a particular category may appear to be a small
number. However, the absolute number derived from subtracting one proportion
from the other may be misleading. To more effectively interpret under-represen=~
tation, Nordlie (1979) has proposed the use of a Difference Indicator, using the

actual and expected number of promotions received., The formula is

106} =~100.

[ Actual Number
| Expected Number

The closer the indicator is to zero, the less evidence of difference in treat-
ment on that dimension. Table X presents the computed difference indicators.
Tf the indicator is positive, it tells us that the number of people in that
promotional category is that percent greater than would be expected if sex and
rage/ethnicity were not related to promotional route. If the indicator is
negative, the number of people in the category is that percent less than would
be expected if sex and race/ethnicity were not related to promotional route.

The results are instructive., While they are derived from the same numbers
and therefore convey the same trends as Tables VII and VIII, the interpretation
possible is much more powerful. TFor instance, in the area of Other Alternative
Route Promotions, Table VIII indicated that white females received 13.1 percent

of all such promotions compared to their sample share of 23.7 percent, a
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TABLE VIIT
DISTRIBUTION OF PROMOTIONS THROUGH VARTQUS RODTES
BY SEX AND RAGE/ETHNIC STATUS

White White - Mipority Minority

Total

Traditional 67.67% 28,0% 2,9% 1.5% 100, 0%
Examination ' ' (414)
list Promotions
Non-1ist 70.3 22.7 3.6 3.4 100, 0%
Promotions (883)
(Prov1siopa1 :

and Temporary)

Other Alternative 83,3 13.1 2:4 1.2 100, 0%
Route Promotions* (84)

$ample Distribution  70.3 23,7 3.3 2,7 100,0%
| (1381)

*These include Administrative Transfers- (45), Regular Transfers (4)¥ Non-
competitive Promotipns (7), Non—compet}tlve Qualifying P;omptions (2), Non-
compepltlve Open Competitive Promotions (4), Changes 1in Jurisdlctional

Classification (2), Reinstatemepts Within One Year (8), Rgallocarions (2), and
8tructural Changes (10).

difference of 10,6 percentage peints, Computation of the difference ingicgﬁgr
therefore, the number of whire females found in this category is %B?¥9§ima¥%ly
45 percent lower than we would expeet 1f thers were po sex or race/ethnigity
based differential experience. Both gropps of wminorities aye also ggdsrr
represented in their receipt of promotion through Other Alterpative Routes:
there were approximately 50 percent fewer minority females promoted through
these voutes thap we would expect in the absence of differential experience and
33 percent fewer minority males., Only white males were over-represented in

their receipt of these non~-traditional permanent promotions.
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TABLE IX

DIFFERENCE INDICATORS FOR PROMOTION
THROUGH VARIOUS ROUTES BY SEX AND RACE/ETHNIC STATUS

White White Minority Minority
Males Females Males Females
Traditional -3.8 18.4 -14.3 -45.,5
Examination List
Promotions
Non-list Promotions 0 -4,3 10.3 25.0
Other Alternative 18.6 ~45.0 -33.3 -50.0

Route Promotions*

*These include Administrative Transfers, Regular Transfers, Non-competitive
Promotions, Non-competitive Qualifying Promotions, Non-competitive Open Com-
petitive Promotions, Changes in Jurisdictional Classification, Reinstatements
Within One Year, Reallocations, and Structural Changes.

Use of the routes of promotion obviously differs somewhat on the basis of
sex and race/ethnicity. Table X presents a final variation on the ways to break
down the categories to explore these differences. It allows comparisons between
the use of each of the major categories of promotion and all other routes
combined. For instance, part A of the table indicates that white women were the
most likely group to be promoted through examination (35.5 percent), which is
the most traditional and least flexible of the promotion mechanisms. Minority
women were the least likely (16.2 percent) to receive their most recent promo-
tion through this route. Males, both minority and non-minority, were in-between
the females: white male promotions were most similar to those of white females
(28.8 percent), while the distribution of minority male promotions were most
similar to those of minority females (26.1 percent). Most significantly, this
suggests that race/ethnicity may be a more important predictor of whether one
received her/his .most recent promotion through the traditional examination

process than sex.
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TABLE X

AND RACE/ETHNICITY

White White Minority Minority o
Males Females Males Females Total
Promoted through:
Examination 28.8% 35.5% 26.1% 16.2% 30.0%
Other Route 71.2 64.5 73.9 83.8 70.0
Total 100.0% 100.0% 100, 0% 100, 0% 100:0%
(971) (327) (46) (37) (1381)
Promoted throught
Non-1ist Route 64.0% 61.2% 70.0% 81.1% 63.9%
Other Route 36.0 38.8 30.0 18.9 36.1
Total 100, 0% 100.0% 100.0% 100 ;0% 100. 0%
(971) (327) (46) (37) (1381)
Promoted through:
Examination or 93,0% 99.6% 95,7% 97.3% 93.9%
Non-1ist Routes
Other Route 7.0 3.4 4.3 2.7 6.1
Total 100, 0% 100.0% 10007 100.0% 100 0%
S (971) (327) (46) (37) (1381)
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Minorities, both males and females, were more likely to receive their most
recent promotion through a Non-list Appointment (provisional or temporary) than
were non-minorities. Part B of Table X provides the relevant percentages. This
further confirms the suggestion offered above that minority status 1s a more
important predictor of the promotion route used for most recent promotion than
sex.

The greater relative percentages for minority employees can be interpreted

as a positive sign or as a negative indication, depending on how Non-list

Promotions is mostly anecdotal. Some suggest that Non-list Appointments, made
without necessary regard for traditional competitive selection criteria, are a
"foot in the door," that they provide privileged access to demonstrate compe-
tence in higher level jobs. Advocates of this position further suggest that
once an employee has that "foot in the door," she/he is more likely to be
permanently appointed to the promotional title than if she/he had not had the
Non-list opportunity. If this is the case, the larger proportion of minority
employees who received promotion through this route may represent State affir-
mative action efforts, since promoting minority candidates through the flexible
Non-list process might eventually increase the number of permanently appointed
minority managers.

Others argue that Non-list Promotions are a disadvantage to employees.
Advocates of this position feel that these appointments, providing no tenure
rights to employees regardless of the length of time they serve in this capa-
city, are abusive. The argument follows that minority employees as a group may
be disproportionately disadvantaged because they received the largest propor-
tions of their most recent promotions through this route. Rather than offering

employees the opportunity to demonstrate competence in a higher level job and

Promotions—are—used.— Information—available—on- -theimplications— of - Nen-list - — -



- bt -

rewarding that competence with permanent appointment, those who hold this
position argue that Non-list Appointments take advantage of the skills and
effort of incumbents and then send them back to the lower level job from which
they came.

The statements on both sides of the argument appear to contain a bit of
truth., Tn some cases Non-list Appointments apparently are a "foot in the door."
In some cases they apparently lead no-where but back to where one came from.
This report discusses the differential use of Non-list Promotioné to a greater
extent in the succeeding chapter. We conclude that Non-list Promotions are only
slightly differentially allocated, but more important may be how they are
terminated -- whether in permanent appointment to the higher level position or
demotion back to one's lower level permanent appointment. We hypothesize that
whether Non-list Promotions are converted to permanent appointments differs on
the basis of race/ethnicity and sex, However, it remains the task of future
research focused on the Non-list mechanism to more fully test this hypothesis
and other possible institutional discriminétion inherent in the use of Non-list
Promotions.

Finally, returning to Table X, in Part C we find again that the group most
likely to receive their most recent promotion through one of the Other Alter-
native Routes, those most flexible of bromotion categories, are white males.
While the absolute numbers are small, the percentages indicate a clear trend.
White males received 7.0 percent of their most recent promotions through various
~categories of these other routes, compared to 4.3 percent for minority mgles,
3.4 percent for white females, and 2.7 percent for minority females. WNote that
this is the only case of the three presented in Table X, where sex may be the
more powerful predictor: both groups of males received the larger proportions

of promotions through Other Alternative Routes, while both groups of females
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; received the smaller proportions. However, before that conclusion is carried
too far, it is important to note that white males received a proportion signifi-
cantly above all other groups, while minority males received a mere 1 percent
greater proportion than the largest group of females. The predominance of white

males in virtually all the sub-categories of these Other Alternative Routes

will be explored throughout this report.

All of the tables and statistics presented thus far point to one conclu-

sion: the mechanism used for the most recent promotion an individual received

————— —is related—to —sex—and race/ethnicity.— The —experience of ~the four sex and

¢ race/ethnicity status groups might be characterized as follows:

°White males received promotions through the entire range of possible
mechanisms. They were significantly over-represented in the Other
Alternative Route Promotions =-- the least traditional and least
_ numerous.

°White females received promotions through a somewhat narrower range

of mechanisms. They were more likely to have been promoted through
the Traditional~Examination List process than were members of any
other group, They were under~represented in all other categories of
promotion.

°Minority males received promotion through an even narrower range of
mechanisms., They were under-represented in all categories except
Non-list Promotions.

°Minority females received promotion through the narrowest range of
mechanisms. Like minority males, they were under-represented in all
I categories except Non-list Promotions. In fact, minority women were
; the most likely group to be promoted through the Non-list mechanisnms.
i They were the least 1ikely to be promoted through the combined
| category of Other Alternative Routes.

t

101 refer here to broad categories of promotion. As Table VI indicates,

majority females were over-represented in two very small categories which were
later collapsed with Other Alternative Routes. These were Regular Transfers
and Non-competitive Open Competitive Promotions. In both cases, majority
females received two promotions, representing 50 percent of the total.

1Again, this refers to broad categories of promotion. Within the broad
| category of Other Alternative Routes, minority males received one of the two
: promotions through Reallocation, representing 50 percent.
t
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All of these findings suggest the possibility of institutional discrimin-~
ation: processes built into the way we do "business as usual" which result in
unequal outcomes for women and minority men as compared to white men. In order
to determine whether these unequal results were spurious, whether they were the
result of other variables highly correlateéd with sex or minority status, further
analysis on age and salary grade was conducted. If these variables are not
statistically correlated to sex or race/ethnicity to any great degree, then we
can be more confident that our findings of differences are a result of ‘sex

and/or race/ethnicity.

Effects of Salary Grade and_Age

The correlation of sex and race/ethni;ity with age and salary grade are of
no significant magnitude, indicating that age and salary grade are largely
independent of sex and race/ethnicity.12 The largest correlation represents the
relationship between sex and salary grade., That correlation of ~-.10 indicates a
slight trend for salary grades to be higher for male employees ~- a trend which
is not surprising given the statistics reported in Chapter I. Such low correla-
tions mean that age and salary grade are probably not explaining the differences
in the use of promotional routes which we have attributed to sex and race/
ethnicity. However, these variables could have an independent effect on the
route of promotion. This possibility will be explored next.

There is a somewhat expected and moderate relationship between salary grade
and the route of promotion utilized. We had been told informally that it is.at

the higher levels of management where the increased flexibility offered by some

of the alternative routes is most utilized. The data only partially support

lzRace/ethnicity was coded into two categories for ths analysis: minority and
non-minority. ‘
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this informal information. As indicated in Table XI, promotion through Examin-
ation is most prevalent in the lower grade levels, as expected. Promotion
through the Non-list mechanisms of provisional and temporary appointments are
prevalent in all salary grades, but reach their highest use (86 percent of all
promotions) in the highest salary grades. Contrary to expectation however, the
Other Alternative Routes combined were used most in the middle categories,
salary grades 25 to 34.

Similarly, tests of the relationship between age and route of promotion

(with Other Alternative Routes combined) only partially yielded expected - —

TABLE XI
ROUTE OF MOST RECENT PROMOTION BY SALARY GRADE

Salary Grades

23-24 25-29 30-34 35-38 Total
Route of Promotion:
Traditional 40,9% 20,1% 28.1% 9.1% 30.0%
Examination List
Non-list Promotion 56.7 70.9 61.8 86.4 63.9
Other Alternative 2.4 9.0 10.1 4.5 6.1
Route*
Total 100.0% 100.0% 100.0% 100.0% 100,0%
(617) (603) (139) (22) (1381)

o
X = 84,37, with 6 degrees of freedom, significance = 0000
Cramer's V = ,175

*These include Administrative Transfers (45), Regular Transfers (4), Non-
competitive Promotions (7), Non-competitive Qualifying Promotions (2), Non-
competitive Open Competitive Promotions (4), Changes in Jurisdictional
Classification (2), Reinstatements Within One Year (8), Reallocations (2), and
Structural Changes (10).
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results. We expected that older and thefefore more experienced managers would
have the best access to the non-traditional routes of promotion. While the
relationship is not statistically significant, the trend is consistent with our
findings for salary grade: wuse of Traditional Examination Lists for promotion
declines with age, while the use of Non;list Promotions increases with age.
Other Alternative Routes of Promotlon are most likely to be usedbin the middle
age categories of 35 to 54 years.

In summary, the relationships of salary grade and age with the routes used
for promotion were not surprising for the most part. Examination-based promo-
gions were most prevalent among those of younger éges and in lower salary
grades. The use of Non-list Promotions increased with salary grade and age.
However, contrary to expectations the Other Alternative Routes of Promotion
combined were used most in the middle salary grades and among middle aged

employees.

Sex and Race/Ethnic Segregation Of The Workforce

While we found some important differences in the routes used for promotion
based on individual sex and minority status characteristics of employees, we
were also interested in whether there were any significant changes occurring in
workforce composition: were more women and/or minorities being promoted into
jobs previously dominated by majority males thus integrating the workforce? 1If
we found the State workforce to be increasingly sex and race integrated, that
might have significance for future promotion related research, Where male, and
female or majority and minority employees may have somewhat different promo-
tional experience today, their experience may become more similar once they work
in the same jobs. This hypothesis, of course, assumes that thé type of promo-

tion received is related to job title, an assumption we were unable to



- 49 -

systematically test with these data. However, more informal observations with
the data reported here do lend support to the notion that the type of promotion
received is related to job title.

What we found is most disappointing -~ the workforce not only is segregated
on the basis of sex and race/ethnicity, but the promotions under study here were
not contributing dramatically to breaking down that segregation. Most
promotions were made to titles dominated by whites and males. However, even
this does not lead to integration, since generally we find whites and males are

the ones promoted. Women continued to-_be. promoted- primarily -into jobs-which—— ————

were already integrated or jobs already dominated by women. Minorities also
tended to be promoted into jobs in which minorities were already present in
significant numbers. Those promoted to titles dominated by whites or men were
most likely also to be whites and/or men.

In order to determine this, we selected from among the job titles to which
the 1381 individuals included in this analysis were promoted. TFor each job
title in which there were at least four incumbents (n=59 titles), we separately
calculated the overall proportion of each position which was filled by women and
the overall proportion filled by minorities, as of December, 1980. We then
compared the sex and race/ethnicity of those promoted to the sex and race/ethnic
composition of the title they were promoted to. Tables XII and XIII provide the
resulting statistics.

As Table XII indicates, the majority of our sample of employees (approxi-
mately 60 percent) were promoted into job titles which were already dominated by
men. (These are titles filled by 30 percent or fewer women.) In fact, approx-
imately 12 percent of our sample of managers were promoted into job titles in
which there were no women currently employed, and another 10 percent were

promoted into job titles in which women constituted from 1 percent to 10 percent
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of the incumbents. The great majority (87 percent) of those promoted into these
male dominated titles were males. While 16 percent of all men were promoted
into titles where there were no women, only one out of 40 women was prototed
into such a title.

Women were most likely to be promoted into jobs where relatively large
proportions of women were already employed: 65 percent of the women were
promoted into integrated or female dominated jobs (jobs already filled bylover
30 percent women). Conversely, only 30 percent of the men were promoted into
jobs filled over 30 percent by women. The relationship between sex and the
sex composition of the title to which one is promoted is statistically signifi-
cant and 1s moderately strong.

The comparable analysis of race/ethnicity of employees and the composition
of the title to which they were promoted is more difficult because there are
only nine promotions of minority employees available for this analysis. Wﬁile
precision is impossible with so few cases, the trend for minorities demohstrated
in Table XITII does seem to be in the same direction as we found for women.
Almost 35 percent of promoted white employees were entering positions in which
there were no minorities currently employed. No minoritises in our sample were
promoted into these all white job titles. Cohversely, of white employees; orly
6 percent were promoted into positions which had a high proportion of minotrity
incumbents (over 20 percent). Yet, five of the nine minority employees in tliis
analysis (56 percent) were promoted into job titles which already had more than

20 percent minority incumbe_nts.13 Therefore, even with these small numbers,, the

13The distribution of these promotions did not vary tremendously by agency with

two exceptionsg. The Office of Mental Health and the Office of Mental Retarda-
tion and Developmental Disabilities promoted a very large portion of the total
of both minority and white employees into positions which have significant
minority representation. Of the 69 promotions into job titles where minori-
ties constitute 20 percent or more of the incumbents, 66 of these (96 percent)
were in these two agencies.



trend is obvious. Minority employees tend to be promoted into titles where
significant numbers of minority employees already are employed. Majority
employees are much more likely than minority employees to be promoted into
positions already heavily dominated by whites.

These findings on the basis of both sex and minority status suggest that
the State of New York is not making great strides in breaking down the sex and

race/ethnicity segregation of its managerial workforce through the wuse of

promotion.
TABLE XII
DISTRIBUTION OF PROMOTIONS OF MALES AND FEMALES
INTO JOB TITLES OF VARYING SEX COMPOSITION
Percent of Cumulative
Job Title Males Pro- Females Pro- Percent of
Filled by moted into moted into Promoted
Females These Titles These Titles Total Employees
07 16.27% 2.5% 12.2% 12.2%
(16) (1) (17)
1-10 11.1 3.5 10.1 22.3
(11) (3) (14)
11-20 15.1 12.5 14,4 36.7
(15) (5) (20)
21-30 27.3 12.5 23.0 59.7
(27) (5) (32)
31-50 18.2 27.5 20.9 80.6
(18) (11) (29)
51 and above 12.1 37.5 19.4 100.0
(12) (15) (27)
TOTAL 100.0% 100.0% 100.0%
(99) (40) (139)

Chi Square = 18.18851, with 5 degrees of freedom, significance = ,0027
Cramer's V = 0.36174

il



- 52 =

TABLE XIII

DISTRIBUTION OF PROMOTIONS INTO JOB TITLES
OF VARYING RACE/ETHNIC STATUS COMPOSITION

. Cumulative
Percent of Job Whites Minorities Percent of
Titles Filled by Promoted Into Promoted Into Promoted
Minority Employeesm Thege Titles These Titles  Total __Employees
0% 34.9% 0% 32.6% 32.6%
- (45) (0) (45)
1-5 17.0 22,2 17.4 50.0
(22) (2) (24)
6-10 32.6 22,2 31.9 81.9
(42) (2) (44)
11-20 9.3 4.4 11.6 93.5
(12) (4) (16)
21-40 6.2 11.1 6.5 100.0
(8) (1) (9
TOTAL 100.0% 99.97%% 100.0%
. (129) (9 (138)

*Does not total 100 percent due to rounding.

Agency Differences

The sample was drawn to include agencies of various sizes, compositions,
and functions. In so designing the study, we expected to be able to determine
whether the use of the various routes of ﬁromotion was related to any of these
agency characteristics.,

Our findings, however, do not support any significant hypothesis of ﬁifr
ferences on the basis of agency characteristics, In fact, the use of the
various routes of promotion is fairly consistent across agencies. We do not

observe major patterns of variation by size of agency or by type of agency

function.
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TABLE XIV
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Yet, there are some minor individual differences among agencies. In
particular, those agencies which exhibit an atypical use of the Non-list Promo-
tion mechanism, that is they tend to Eave either an extremely high or dn ex-
tremely low number of Non~list Promotions, also tend to exhibit atypical
patterns (either very high or very low use) in the distribution of Examination
List Promotions. There is a trade-off effect: agencies high on one type are
unusually low on the other. That makes obvious sense when we recall that
Non-list Promotions are most often used when there is no examination list from
wvhich to make an appointment.

Almost all agencies used a combination of Traditionmal FExamination List
Appointments and WNon-list Appointments to make 90 percent or more of the
promotions in our sample. The single exceptlon to this is the Office of Aging,
which made 50 percent of its promotions through Administrative Transfer, and the
remaining 50 percent through a combination of Fxamination Lists and Non-list
(provisional and temporary) Appointments.

The average proportion14 of promotions made through Non-list mechanisms
among the agencies is approximately 64 percent. Agencies varied around that
mean, pro?iding a range of 28 percent to 100 percent. This means that the
agency which made the smallest proportion of the sampled promotions through the
Non-list mechanism made 28 percent of these promotions this way, while the
agency with the highest use made 100 percent of the most recent promotions
through this route,

The average proportion promotions made within agencies through Traditional

Examination List Appointments is approximately 28 percent. Similar to Non-list

14This mean and the mean calculated for the proportion of promotions made

through the Traditional Examination list Process are not weighted by agency
size.
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TABLE XV

PROPORTION OF PROMOTIONS WITHIN AND ACROSS AGENCIES

Promoted Promoted
From From
Within Outside
Agency Agency Total
Division of Budget 100.0% 0.0% 100.0% (36)
Office of General Services 97.0 3.0 100.0 (67)
State Board of Equalization 97.4 2.6 100.0 (39)
& Assessment
Office of Aging 100.0 0.0 100.0 ( 8)
Division of Criminal 91.0 9.0 100.0 (21)
Justice Services
State Energy Office 100.0 0.0 100.0 ( 3)
Department of Audit & Control 98,0 2.0 100.0 (87)
Department of Agriculture 94.1 5.9 100.0 (17)
& Markets
Department of Education 83.8 16.7 100.0 (78)
Department of Taxation 99.1 0.9 100.0 (229)
& Finance
Department of Commerce 100.0 0.0 100.0 (10)
Department of Parks 96.3 3.7 100.0 (27)
& Recreation
Office of Mental Health 65.0 35.0 100.0 (309)
Office of Mental Retardation 72.5 27.5 100.0 (335)
& Developmental Disabilities
Division of Alcoholism 66.7 33.3 100.0 (24)
& Alcohol Abuse
Divigion of Substance Abuse 72.0 28.0 100.0 (25)
Services - Central
Administration
TOTAL 81.8% 18.2% 100,0 (1315%)

*Missing Data = 66 cases
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Promotions, there 1s substantial variation around the mean, but with a much
lower xange of 4 percent to 67 percent.

It is interesting to note that promotion generally occurs within an agency.
In over 80 percent of the cases, the prqmotion received occurred within the
agency in which the employee already worked ét a lower salary grade. (Refer to
Table XV.) Major exceptions to this trend occur in all of the mental health
related agencies: Office of Mental Health (35.0 percent of promotions made from
outslde the agency), Office of Mental Retardation and Developmental Disabilities
(27.5 percent), Division of Alcoholism and Alcohol Abuse (33.3 percent), and
Division of Substance Abuse Services (28.0 percent), Many of the intér~agency
promotions to these particular agencies may be due to a reorganization which
occurred just a few years prior to the beginning of this research. The Depart-
ment of Mental Hygiene split into these four autonomous agencies and there
reportedly was much movement between them during the transition, If we tempor-
arily remove those mental health related agencies from the analysis, we find
that only 4 percent of the remaining promotions were made between agenciles.
That being the case, we conclude that opportunity for advancement occurs pri-

marily within agencies rather than between them.

Conclusion

Much to our initial surprise we found that the original estimate that
one~third of all promotions take place outside of the Traditional Examination
List process was much too conservative., . In fact, the actual figure of 70
percent 1s more than double that estimate.

Our ﬁost important findings reported in this chapter involved the differ-

ential use of the routes of promotion. White men were found to use the broadest
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range of promotion mechanisms, followed by white women, minority men, and then
minority women who experienced the narrowest range of promotion types.

White men as a group received a larger proportion of their promotions
through the combination of the most flexible and least traditional routes of
promotion than any other group. Although the absolute numbers of these promo-
tidns given was quite low, the overwhelming majority of them were received by
white men.

Males and females, majority and minority, all received the largest propor-

the relativelproportion for minority managers of both sexes was higher than that
for whites. The Traditional Examination List Promotions were the next most
popular route used by all groups. White women received a significantly higher
proportion of their promotions through this route than any other group., These
findings of differential use of promotional mechanisms on the basis of sex and
race ethnicity lead to more detailed hypotheses of institutional discrimination,
which will be explored in succeeding chapters.

Beyond these general findings about the effect of sex and race/ethnicity on
promotional route used for one's last promotion, we also explored whether age or
salary grade affected the route of promotion utilized. 1In fact, both variables
were found to have some independent effect. FExamination promotions were more
prevalent among those who are younger and those at lower salary grades. The use
of Non-list promotions tended to increase with both age and salary grade.
Surprisingly, the use of the combination of Other Alternative Route Promotions
were most prevalent among both middle ages and middle salary grades.,

In our analysis of the sex and race/ethnic segregation of the State man-
agerial workforce, we were forced to conclude that the promotions captured in

this study were not going to create a major break from the status quo. Women

tions—of their most-recent promotions—through the Non-list mechanism.— However; —
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and minorities tended to continue to be promoted into positions which already
had significant numbers‘of women and minorities in them., Whites and men tended
to be promoted into titles already dominated by whites and men, To the extent
that mechanisms used for promotion may be related to job title, as long as the
workforce remains sex and race segregated we may not be able to expect the
promotion experience of minorities and women to be the same as that of whites
and men,

Finally in this chapter we explored possible differences in the use of
promotion mechanisms by agency. Although our major hypotheses of the effects of
agency size, function and composition were not supporfed, some interesting
differences were noted., In particular, agencies which exhibited atypical
patterns with regard to Traditional Examination List Promotions also tended to
exhibit atypical patterns in the use of Non-list Promotions, an obvious trade-
off, In addition, wye found that the opportunity for promotion seems to occur

almost entirely within agencies rather than between different agencies,
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IV. NON-LIST PROMOTIONS

Non-list Promotions constitute the largest category of promotions in the
New York State managerial ranks. Approximately 64 percent (883) of all the
promotions under consideration in this study are in the category of Non-list
Promotions. These are non-permanent appointments which do not involve selection
from among the top candidates on an examination list. Both temporary and

provisional appointments are included in Non-list Promotionms. .

Definition of Terms

Several terms which were defined much earlier in this report are important
to understanding Non-list Promotions. Their definitions are repeated here.

°Non~list Appointments

non-permanent appointments which do not involve selection from
an eligibility 1ist; dinclude appointments made pending the
canvass of an appropriate eligibility list and appointments made
in the absence of an appropriate eligibility list; include both
provisional and temporary appointments.

°Provisional Appointments

appointments made on a non-competitive basis when there ig no
appropriate eligible list available to fill a competitive class
vacancy, or when an eligible list contains less than three

people willing to accept the position; legally limited to nine
months.,

°Temporary Appointments

non—-competitive appointments made when a position definitely is
vacant only temporarily, due to such circumstances as an incum-
bent being on leave; specific time limit for temporary appoint-

ments made without regard to an existing eligible list 1is three
months.



Consequences of Non—list Promotions

In order to qualify for a Non-list Promotion, an individual must meet . the
minimum qualifications listed on the most recent examination announcement for
the position.15 Non-permanent appointments through this route often are thought
to lead to permanent appointments, in a sense to be used as impligit probation-
ary periods. However, this is not intended under the law. Rather, they are to
be used only as stopgap measures until regular permanent competitive appoint-
ments can be nmde.16 Anecdotal information we received also indicated that
Non-list Appointments may be used by supervisors as a way of making a non-
competitive appointment of the candidate of their choice, thus undercutting the
merit system and possibly discrimipating against women and/or minorities. In
this analysis, we test to determine whether:there 1g disparate use of this route
of promofion.

There can be serious consequences for individuals holding a prQVisiénal or
temporary appointment, These appointments offer employees no tenure, which means
an individual has no vested right to continued employment in the pésition. If a
person was provisionally or temporarily éromqted after having held a permaient
appointment in another position, she/he would have vested rights in the previous
permanent appointment and could return to that position, However, if it is the
employee's first appointment in the State or if she/he entered State service on
a non-permanent basis and changed positions through another Non-list Appoint-

ment, the employee has no State tenure, no vested right to continued employment.

5As explained in Department of Civil Service Staffing Services Memorandum 7-80;
March 14, 1980, Exceptions to the rule are allowed with the approval of
staffing services in the Department of Civil Service, thus adding some flexi-
bility to the procedure,

16See Hannon versus Bartlett, 405 N.Y,S. 24 513,1978.
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In addition, while an employee 1s non-permanently appointed to a title,
she/he may be forgoing other opportunities for advancement. The longer the
non-permanent appointment continues, without any guarantee of being made
permanent, the more other opportunities an employee may lose. Thus, employees
who are provisionally or temporarily appointed to a title run two kinds of
risks. First, they may have no State tenure and vesting rights. Second, they
may be losing out on other advancement opportunities for the duration of the
non-permanent appointment. If the non-permanent appointment is made permanent,

as they often are, these risks may have been quite worthwhile. _However, other

times when the provisional or temporary appointment is ended, the employee 1is
returned to her/his previous permanent appointment, if the employee 1s lucky
enough to have one, or is dismissed from State service.

In addition to potential costs to the individual, there are also major
gsystem drawbacks to non-permanent appointments. For instance, assume a person
is promoted from a permanent appointment as a Supervising Computer Operator to a
temporary assignment as Chief Computer Operator while the permanent Chief is on
leave. Since the promoted employee has a '"hold item" on her/his permanent
appointment in the lower supervising position and can go back to it at anytime,
that position can only be filled temporarily or provisionally. The next person
who is non-permanently promoted to the supervising title probably also has been
appointed from a permanent position as a Senior Computer Operator, on which
she/he has a "hold." The Senior Operator position, therefore, cannot be
permanently filled, and so it goes. It becomes a domino-like series of non-
permanent appointments, which are likely to fall only when the Chief Operator
position is permanently filled. Thus, Non-list Promotions héve negative conse-

quences for the individual and possibly for the merit system of civil service.
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Differential Use of Non-list Promotions

The distribution of Non-list Promotions by sex and minority status paral-
lels the sample distribution fairly closely as demonstrated on Table XVI. That
igs to say that the distribution of these promotions is approximately what we
would expect it to %be assuming that promotion through this route was made
without regard to sex or race/ethnicity: Comparing the percent of all Non=list
Promotions received to the percentage distribution of our samplé; we rnote that
white females deviate the farthest at only 1 percent: they trepresent 23.7
percent of the sample and received 22.7 percent of the Non-list Promotions.
Other groups received Non-list Promotions in even closer approximation to their
sample share.

However, if we look at the Differerce Indicators, we find that the devia-
tion 1is most significant for minority managers. Minotity female managetrs
received 25 percent more Non-list Promotions than we would expeéct if thetre was
no difference based on sex or race/ethnicity. Minority male mafiagers received
10 percent more promotions than we would have expected. White femdles réceived
4 percent fewer such promotions than expected: White males recéived exactly the
number we would expect, assuming that the distribution of Not’néli'st Promotions
was made wii:hoﬁt regard to sex of race‘/e'thnicity. These relatively large
Difference.lndicators for minority employees may be more a funiction of their
small numbers than large differences in distribiition. F‘o’f instance; minotity
males received 32 of thé‘ir most recent promotions through this mechanism;
statistically we would have expected them to receive only 29 (3.3 percent of all
Non-list Promotions). The difference of only three promotions led to a réla~
tively large Difference Indicator of 10, Therefore, although the Differénce
Indicators may be high, since the absolute numbers of minorities are so low and

the comparison between the sample percentage distribution and the Nomn-list
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Promotion distribution is so close, we conclude that there is relatively little

difference based on sex and race/efhnicity.

TABLE XVI

DISTRIBUTION OF NON-LIST PROMOTIONS
BY SEX AND MINORITY STATUS

White White Minority Minority

Males Females Males Females Total
Number of Non-list 621 200 32 30 883
Promotions Received — o
Percent of All | 70.3% 22.7% 3.6% 3.4% 100%
Non-list
Promotions
Percent of Sample 70.3% 23.7% 3.3% 2.7% 100%
Difference 0 -4.3 +10.3 +25,0
Indicator
Average Change 4.0 4.5 4.6 4.6 4.2

in Salary Grade

The finding that there is little proportionate difference in the receipt of
promotion through the Non-list process was actually quite surprising. We had
received anecdotal information from a wide variety of sources indicating that
these promotions were disproportionately allocated to white males, that they
were used as a "foot in the door" technique for gaining access to higher level
managerial positions. The fact that the disproportionate allocation is in favﬁr
of women and minority men challenges conventional wisdom.

A review of the average salary grades for which Non-list Promotions were
made also demonstrates only small differences among sex and race/ethnicity
groups. It is interesting to note on Table XVII, however, that while the mean

is fairly constant, between salary grades 25 and 26, the range varies,
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particularly by sex. The range for both groups of men is the full salary grade
range of 23-38, while for white women the range is 23-35, and for minority women
the range is only 23-33. Although minority males experienced the full range,

the bulk of their promotions were skewed toward the low end.

TABLE XVII

MEAN SALARY GRADE ATTAINED THROUGH NON-LIST APPOlNTMENT
BY SEX AND RACE/ETHNICITY

White White Minority Minority

Males Females Males Females Total

(n=971) (n=327) (n=46) (n=37) (n=1381)
Average Salary 25.8 25.0 25,6 25.4 25,6
Grade Promoted to: .
Range 23-38 23-35 23~38 23-33 23--38
Standard Deviation 3.4 2.5 3,9 2,5 3,2

Although the distributjons suggest that there are only small differepces
based on gex or race/ethnicity in the allocation of Non-list Promotions, we were
interested in what might be occurring beneath this surface. The earlier discus-
sion of institutional discrimination indicated that when differengés occur they
may be embedded in what otherwise seem to be fair and established procedures and
practices. Such discrimination may not be so obviougly visible from the apal-
ysis of overview statistics. Because Non-list Appointments constitute such a
large proportion of the total number of promotions, we wanted to look further

into the process before we concluded that there were no differences of interest,
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Provisional Versus Temporary Non-list Promotions

In order to more extensively examine Non-list Promotions, the career
histories of a sample of cases were drawn. A 17 percent proportionate strati-
fied (by agency) random sample was drawn, yielding 144 valid cases.18 0f these
144 cases, only one was a minority group member. Therefore, a supplementary 33
percent minority sample was drawn using the same basic technique. This yielded
an additional 21 cases for a total combined sample of 165,

Upon analysis of the career histories of the most recent non-permanent

promotions for the 165 individuals, we found that provisional promotions out- .

numbered temporary promotions by almost 7 to 1. (See Table XVITI.) While the
absolute numbers of appointments for some groups are small, as we review the
split between provisional and temporary appointments within sex and minority
status categories, it is interesting to note the differences. Minority females
received all of their WNon-list Promotions through provisional appointments,
compared to 95 percent for minority males, 89 percent for white males, and 68

percent for white females.

Duration of Non-list Promotions

O0f further interest are the differential lengths of these Non-list Promo-
tions by sex and minority status. Because all of the temporary promotions
included in this study were made pending the canvass of an appropriate eligible
list, ultimately a permanent appointment to the position should be made from an
existing examination list. According to Civil Service Law (§64), such temporary

appointments are to last no more than three months, under the assumption that it

8The sample was drawn using a complete list of the 883 Non-list Promotions

arranged by agency. The sampling ratio for a 17 percent sample is 1/6.
Originally, 149 cases were drawn. However, relevant data were missing on five
of these leaving 144 for further analysis.
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is possible to canvass a list and make a permanent appointment within that

period of time.

TABLE XVIII

DISTRIBUTION OF COMBINED SUBSAMPLES OF
NON-LIST PROMOTIONS

White White Minority Minority
Males Females Males Females Total
Number of 100 15 18 11 144
Provisional
Appointments
Number of 13 7 1 =Q- : 21
Temporary
Appointments
Percent 897 68% : 95% 100% 87%
Provisional '
Appointments
Percent 11% 32% 5% Q= 13%
Tempotrary
Appointments
Total 100% 100% 100% 100% 100%
(113) (22) (19) (11) (165)

All of the provisiondl promotions included in this study were made pending
the administration of an examination. When there is ho appropriate eligible
list available, a qualified individual may'be appointed until an examination isg
given and a list is dfawn up. Regarding.ﬁﬁe time limit for provisional appoitit-
ments; Civil Service Law (§65), states that "no provisional appointmert shall
continue for a period in excess of nine mornttis,"

In light of the legal limits, Table XIX demonstrates the surprisingly long
duration of most Non-list Promotions. 1In only one category is the average

length of Non-list Promotions within the time frame provided for by laws white
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males' temporary promotions, which lasted an average of only 42 days. In all
other categories for which sample data were available, the appointment lengths
averaged between 278 and 427 days!

These statistics are even more alarming when we note that of the 165
Non-list Promotions used to compute these figures, 136 appointments were not yet
completed: that is to say, 82 percent of these appolntments were still in
effect in November 1980, when these data were obtained. Thus, our computations
are extremely conservative, calculated as if all continuing non-permanent

appointments ended the day our data were drawn.

TABLE XIX

AVERAGE LENGTH* OF NON~LIST PROMOTIONS
BY SEX AND MINORITY STATUS

Temporary Provisional
Promotions Promotions
White Males 42 days 409 days
(n = 13) (n = 101)
White Females 461 days 278 days
(n=17) (n = 15)
Minority Males ki 427 days
(n = 19)
Minority Females ' &k 369 days
(n=11)
Overall Average 189 days 395 days
(n = 20) (n = 146)

*Based on the combined samples described above. The sample averages are pro-
bably biased, reflecting artificially shortened lengths because most (82
percent) of these appointments were still in effect when the sample was drawn.
These computations are presented as if the continuing appointments had term-
inated on the day the sample was drawn. :

**One or no cases available.
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As indicated above, even with thesé conservative calculations the propor®
tion of appointmeits within thé prescribed numbér of days were modefate. The
bverall sample indicated only 44 pércent of all provisional promotions were
within the nine-month limit. The prbportién of provisional appointments tefrm-
inated in a timely fashion (by sex &and tace/ethnicity) wére: 60 percent for
white femdles; 55 percent for minority femdlesi 42 petcent for whité malesi and
39 percent for tiihority males. Tt is &4 sdfe conclusion that in ad unexpectédly
iarge number of cases, both tétiporary &fd provisivnal appointments ektéhd well
xB“ey'ond the limits sét by law.

Concerning the average length of norn-perfianent appointments; white males
éxperietice very shott temporary protiotiohs oh averdgé compared to wlite foniaies.
All groups experienced long provisional dppointiients. Méen appear to havée longer
lasting provisional promotions thafi woiten. Withid the ses tdtegories minorities
have the longest provisiofidl appointmerts: that i& to Say thdt minority mén
havé longer average appointments thai white men and minority womén havé longer
average appointmetits than white women.

It is importafit to note thdt the problem of extremely lotig rofiZpermanent
appointments hdé not been ighoréd by the New York State Départméiit of Civil

Service:  In 1976 ah interoffice feiorandus indicated thdt the probléh was an

inavoidable tresult of bidgét etiges, 7 fith tediced funds tHere wets fot only
persontiel layoffs;, but thére dlso wdsé décreased capacity to prodice exdiina-
tionis. Thése tio fdactors led to tHe greater use of provisional appointerts.
The tieoraiidum went on to note the tnhédlthy influence thdt long-térm prbvi-

sional appointments have on the ferit syétéin.

lnteroffice Memorandun on Provisionial Cofitrol and lLong Tetm from Mr. Wilson,
New Yotk State Departmernt of Civil Sé&rvice, June 28, 1976:
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In an effort to solve the problem, the State has instituted a Provisional
Reduction Program. It is directed toward reducing the number of provisional
appointments in competitive class positions in State service. By targeting the
job titles with the largest numbers of provisionally appointed incumbents and
administering examinations for those titles, the State expects to be able to cut
the number of provisional appointments from a high of over 13,000 to below 6,000
by 1985,

We commend the State for this action and recommend further that the legal

perhaps legislative reform is needed. If the law is not too constricting,
additional measures should be sought which enable practice to be brought into

line with the law as it stands.

Other Possible Patterns of Institutional Discrimination

It may be that on face value, there is little statistical relationship
between the receipt or length of non-permanent promotions and sex or minority
status. However, we wanted to test an hypothesis of institutional discrimina-
tion concerning how non-permanent promotions are terminated. An hypothesis of
institutional discrimination in the termination of non-permanent promotions
might suggest that women and minority men would be more likely to be returned to
their previous positions, while white men would be more likely to have their
non-permanent promotional appointments made permanent.

Because of the difficulty in culling the data to meet these analytical
needs, we were only able to explore one of the possible ways Non-list Promotions
are terminated. This way involves the conversion of provisional promotions to
permanent appointments through the use of Non-competitive Promotions. We found

that white men disproportionately benefit by this type of conversion. These

time limits be given serious review. —If they-are found to-be -too-constrieting, -
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findings lend support to our hypothesis of institutional discrimination in the
termination of Non-list Promotions, Additional analyses of other methods of
termination will need to be conducted in future research for us to say with
certainty that the termination process consistently discriminates against women
and minority men. The results of this analysis on the conversion of provisional
promotions through the Non*competitive.Promotion process will be more fully
described in the chapter on Non—cgmpetitiwé Promotions.

Several other hypotheses of institutional disecrimination regarding Nop~list
Promotions could be generated. For instance, we c¢ould hypothesize diff%rent
explanations for the long durations of non-permanent promotions, We might
hypothesize that white males are more likely to be retaiped in provisional
positions until they can be permanently appointed at the higher salary grade
level, or even provisionally promoted again to an even higher grade level, On
the other hand, women and minority meh may be more likely to hold long pon-
permanent appointments so that the departments do not have to hire them on a
permanent basis. With such an interaction effect the result would be the same
for all groups -- long, non-permanent appointments -- but the explanation would
be a different one depending on sex and minority st@tu$, These are only two of
the many possible hypotheses., Unfoxtuna;ely, our data do not allevy us te test
them. Whatever the experience and whether it differs on the basis of sex or

minority status can only be speculation at this point.

Senelusion

Non-list Promotions occur with much greater frequency than any of us, had
been led to believe. Further, in general, they are of extremely long duration,
in apparent violation of the letter and intent of the law, When non-permanent

promotions extend beyond the short term limits provided for by law, they may
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interfere with the merit system. Finally, if Non-list Appointments operate in a
way that discriminates against groups on the basis of sex or race/ethnicity, it
is probably found in the way they are terminated rather than in the way they are

allocated.
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V. TRADITIONAL EXAMINATION LIST PROMOTIONS

By now it comes as no surprise to the reader that what we had thought would
be the most common promotional route, the Traditional Examination List Promo-
tion, was found to be only the second most common mechanism for obtaining a
managerial promotion. However, the examination process does remain the most

frequently used mechanism for obtaining a permanent promotion in management

igyggghu,ggg_positions,

tives to promotion through the examination process and to determine whether
experiences differed on the basis of sex or minority status. Yet, the data
f uniquely available through this study also makes possible some new discussion of

the examination promotion process itself.

Previous Research on Examination-based Promotions

In a previous study of the managerial promotion process all phases of the
Traditional Examination List Promotion process were studied for 239 promotional
examinations for positions in salary grades 23 and above (Steinberg and
Haignere, forthcoming; Haignere, Chertos, and Steinberg, 1982). These phases
’; include: (1) eligibility to apply to take the examination; (2) applying to take
| the examination; (3) qualifying to take the examination; (4) passing the examin-
ation; (5) ranking on the examination list; and (6) selection from the top three
candidates on the examination list.

The primary finding of that study was that the major barrier to the ad-

vancement of women and minority men is in the very first phase -~ their eligi-
| bility to apply to take the examination. Women and minority men tended to be in

jobs which were not considered eligible for managerial promotion. When they

The primary intention--of this research -was—to-review- the -alterna--
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were in titles which made fthem eligible, white women and minority men were
statistically as likely to get through the next five phases as we would expect
in the absence of discriminatory mechanisms. For minorities, there was a slight
decline in the proportion which paésgd the examination. However, the impact of
the examination itself was minor when compared to the impact of the eligibility
requirements.

The data available for apalysis here are in a quite different form from the
data used for the previgus study and Qfﬁ@r additional insight into the use of
the examination process for managerial promotion, These data allew a unique
opportunity to test the relationship between individual characteristics and

promotion through this most traditional of prometional processes.

Rifferential Use of Types of Fxamination Promotions

There are several different sources of permanent examination list appoint-

ments. These include!
*Open-competitive Examination Lists, resulting from examinations which
are open to all individuals who have met the minimum quallfications
for taking the exam;
®Interdepartmental Examination Tists, resulting from promoetional
examinations open to State employees who meet the minimum qualifi-
cgtions for the examinationi and

‘Department Examination Lists, resulting from promotional examinations
within an agency or department.

Fach of these successive gxamination'typeg is less broadly accessible to
potential candidates, and therefore smaller more é@lact populations are éon*
sidered eligible for the examination and subsequent appointment. !

0f those who received their most recent prqmotign through the Traditional
Examination List process, the majority were promoted through Departmental

Examinations, the most narrowly defined of the three types. As Table XX indi-

cates, over 58 percent of all Traditional Examination List Promotions were made
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through that category. Second to Departmental Examinations are the Open-
competitive Examinations (35.8 percent). The least used category of examina-
tions to obtain promotion is the Interdepartmental Promotion Examination,

representing only 5.6 percent of all examination promotions.

TABLE XX

DISTRIBUTION OF MOST RECENT PROMOTIONS
THROUGH TRADITIONAL EXAMINATION LIST PROCESSES
BY SEX AND MINORITY STATUS

. White White Minority  Minority
Males Females Males Females Total

Open-competitive 30.5% 46.5% 41.7% 66.77% 35.8% (148)
Examination
Interdepartmental 5.7 6.0 -0~ -0~ 5.6 ( 23)
Examination
Departmental 63.8 47 .4 58,3 33.3 58.6 (242)
Examination
Total 100.0% 99,97%%% 100.0% 100.0% 100.07%

(279) (116) (12) (6) (413)*

*One case was missing data.
*%Does not equal 100 percent due to rounding.

Departmental Promotions, those limited to employees already in the agency
who meet the minimum qualifications, were more likely to be used by white males
than by any other group. White males received almost 64 percent of all their
examination-based promotions through this route. Although slightly lower,
minority males also received the largest proportion of their promotions through
this route (58.3 percent). Thus, both groups of males received more than half

of their examination promotions through this narrowest examination based route,

while women received less than half of their promotions through this route.
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Interdepartmental Promotion FExaminations, the next broadest eligibility
category of promotion examinations, were used in very small numbers and only for
the promotion of majority candidates. Both white males and females teceived
approximately 6 percent of their examination-based promotiohis through this
route.

Open-competitive Examination Promotions, oni the other hand, were more
likely to be used by both groups of females than they were by males. White
females received almost 47 percent of their examitiation-based promotions through

this route, minority females received almost 67 percent. The propottion of

-minority males who received their most recent examindtion-based promotion
through the open-competitive route was aiso high.zo in fact, at approximately
42 percent, their experience is closer to tﬁat of both groups of females than it
is to that of white males (31 percent), Thus, the advancement opportunitis of
womien anhd minority men seem to depend nore thén those of white men on an ex-
tremely open system, where the pool of those corisidered eligible to take the
examination is much broader. This finding 1s compatible with those already
presented and lends support to previoug Center research which finds that con-
stricted eligibility to compete for promotion is a major obstacle to the ad-
vancement of women and minority men in the New York State nianagerial salary
grades (Steinberg and Haignere, forthcoming; Haignere, Steinberg; and Chertos,
1982).

These findings imply that sex and race integration of positions 1s& fost

1ike1y to happen under two conditions. First, it may requite efforts to brogden

20 The percentages for minotity groups are difficult to interpret due to the

extremely small number of minorities in the sample. Only six minority women
and twelve minority men were promoted through the examination mechanism at
all. However, even if we ignore the absolute percentages and consider only
the trends, it appears that minority women are more likely to receive
promotion through the most open route than through either of the narrower
routes.
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eligibility in order to make women and minority men eligible for Interdepart-
mental or more importantly, Departmental Examinations. Second, it may require

the greater use of Open-competitive Examinations.

Comparing Non-list and Traditional Examination List Promotions

After our preliminary analyses of both promotion through provisional or
temporary appointments and appointments from examination lists, we began to
wonder whether there might be interesting differences in the careers of those

promoted through each of these mechanisms. In particular, we were interested- in

assessing whether some managers tend to get promoted only through the tradi-
tional route of examination, while others use a more innovative combination of
traditional examinations and other less traditional routes to move ahead. If
this were the case, we might have uncovered a sort of dual system of managerial
promotion.

In fact, as Table XXI indicates, those whose most recent promotion was
through examination tended to have a distinctly different career history from
those whose most recent promotion was through a non-permanent appointment.
Using a subsample of examination promotions, we found that for those whose most
recent promotion was obtained through an examination, an average 71 percent of

their total number of appointments were obtained through e-xaminations.21 This

2 , \
lThe data to analyze career histories was not available on our computer file,

but had to be gathered on a case-by~-case basis from hard copy files. It would
not have been possible to do this for a large number of cases. Therefore, a 5
percent subsample was drawn of those who received their most recent promotion
through the examination process. A proportionate stratified random sampling
technique was used. The cases were listed by agency and then selections were
made by beginning with a random number (14) and including every 20th case
thereafter. This sampling technique yielded 21 cases for analysis, but
included no minority employees, who constitute only 4.4 percent of those
promoted through the examination route. Consequently, a 33 percent

proportional stratified sample of wminorities was drawn, yielding six
additional cases for analysis.
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means that only 29 percent of their appointments, less than one in three, were
obtained through some alternative mechanism}

Compare this situation to those whose most recent promotion was obtained
through a provisional appointment, Of the subsample of 149 such Caseé, an
average 62 percent of their total numbex of appointments were made on a non-
permanent basis, leaving only 38 percent of their appointments to have been made
through other routes.’  This i almost the exact opposite of the experience of
those whose most recent promotion was obtained through examination,

OQur_initial hypothesis was supported. There do seem to be at least: two

different patterns of appointment and mobility in our sample of New York State
managers: managers who throughout their careers primarily get appointed off of
an examination 1list and managers who use primarily provisional and temporary
appointments to gain appointment.

The differences between these two groups are not limited to the predominate
mechanisms by which they gain appointment, but extends to the number of appoint-
ments they experience during their careers. Those who are most likely to use
competitive examinations to move from position to position have an average of
3,2 different appointments on their career histories. Those who are most likely
to use non-permanent appointments to move between positions have an average of
7,1 different appointments, over twice as many. In part, this difference may be
due to the need for those in non-permanent appointments to return to their
previous. position. In such a case, both the non~permanent appointment to a
position and the appointment returning to the previously held position would

have been counted. However, because a return to the previous position does not

22This subsample also consisted of a 5 percent proportional stratified random
sample, stratified by agency, which yielded 128 cases and a supplemental 33
percent sample of minorities, yielding another 21 cases for analysis.
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always occur and because the number of appointments 1s over twice as great,
returning to the previous position cannot account for the total difference in

number of appointments between the two groups.

TABLE XXI

CAREER HISTORY FOR SUBSAMPLES OF THOSE WHOSE MOST RECENT PROMOTION
WAS OBTAINED BY TRADITIONAL EXAMINATION LIST OR BY PROVISIONAL APPOINTMENT,
BY SEX AND RACE/ETHNIC STATUS

White White Minority Minority
Males Females Males Females Total

Most Recent Pro-

motion Obtained

Through An

Examination 15 6 5 1 27

Average Percent of 76 .0% 81.0% 50.0% 50.0%% 71,0%
Total Appointments

Obtained Through

Examinations

Average Number of 3.3 2.7 3.6 2.0% 3.2
Appointments in
Career History

Most Recent Pro-

motion Obtained

Through A Provi-

sional Appointment 100 15 18 ' 11 144

Average Percent of 61.0% 66.07% 66.0% 60.0% 62.0%
Total Appointments

Obtained Provisionally

or Temporarily

Average Number of 7.3 5.9 7.0 7.0 7.1

Appointments in
Career History

*Based on only one case,
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Finally, the experience tends to differ by race and sex. The differences
among those whése most recent perQti§n.'was obtained through a provisional
appointment seem much less pronounced than the differences among those whose
last promotion was obtained through examination. (Refer again to Tabhle XXI.)
The extremely small size of the subsample of white women and minority people of
both sexes in the examination mode warns us that any statement here is specu-
lative, Yet it bears noting for furph@r'ﬁtudy that white women appear to be the

most likely to receive a high proportion of their total appointments through

tion), Minority managers (both sexes combined) appear to receive many fewer of
their total appointments through examination (approximately 50 pgrgguﬂ)-
Becguse of the small subsample, minority males and females cannot be analyzed
independently to determine separate vace/sex variation,

Future research on the impact of these two distinet career promotional
types is warranted, The method of advancement may be related not only to sex
and race/ethnicity, but may be related to occupatiopal types, It also may
predict the pace of career advancement and the types of positions to which one

has access.

Conclusion

In summary, our analysis of 414 individuals whose mast recent promotion was
received through ome of the three types of Traditional Examination List @PPOintz
ments led to three major conclugions, ' |

First, white males were most likely to be promoted through examinations
with the narrowest definpition of eligibility to compete, They were follwyed hy
minority males, white females and minority females, in that ordér. Second and

conversely, females and minority men promoted through examinations depend
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heavily on examinations with much broader eligibility criteria than do white
men.

Finally, there does appear to be a typology of career history appointments.
Some managers receive the majority of their appointments throughout their career
through examination 1ist appointments. Another group of managers seems to
receive the largest number of their appointments through the non-permanent

mechanisms of provisional and temporary appointments.
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VI. ADMINISTRATIVE TRANSFER

Promotion through Administrative Transfer constitutes the third largest
category of promotions in this study, following promotion through Non-list and
Traditional FExamination processes. Although it is the third largest category,
it is much smaller than the first two, representing only 3.3% of all promotions

under study.

Eligibility for Administrative Transfer Promotions

Transfer between administrative titles is made possible by section 52.6 of
Civil Service Law. Such Administrative Transfers, or 52.6 Transfers as they are
sometimes called, are possible in competitive class positions in six administra-
tive areas: personnel, budget, administrative/management analysis, records
analysis, administrative research, and law. In addition, some managerial
positions in the management confidential classification may be deemed appropri-
ate for such transfer if they report to a high level person within their agency
(e.g. to a Commissioner or Deputy Commissioner) and are involved in formulating

or interpreting policy.23

To be eligible for an Administrative Transfer, an employee must be in an.

appropriate job title (there were 496 such titles as of October, 1981), be no
more than two salary grades below that of the title to which transfer is sought,

meet any education or certification requirements of the title to which transfer

23This is according to New York State Department of Civil Service Memorandum

#8-80, March 20, 1980. The management confidential classification encompasses
those positions in which employees formulate policy, participate in collective
bargaining negotiations on behalf of the State, or administer personnel
functions. See §201 of the New York State Civil Service Law.
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is sought, and have served at least one year in the title from which transfer is
sought.24 Additional criteria which must be met include: there must be no
preferred list in existence;25 the candidéte currently must be permanently
appointed in State service; and transfers in the management:category must have

prior approval by the Assistant Director of Staffing Services at the Department

of Civil Service.

Differential Use of Administrative Transfer Promotions

0f the 1381 promotions in our final analysis, 45 were made through Adminis-
trative Transfer. As Table XXIT indicates, the vast majority of the 45 promo-
tions were obtained by white males (40 or 89 percent). White females obtained
three Administrative Transfer pxomotioﬁs; minority employees recéived tﬁo (Qne
black female and one Hispanic male). It is interesting to note that of these

five promotions, four were in mental health related agencies in our sample.

Sex and_Rgce/Ethnic>$egregation of Administratiyg Iransfg;ﬂTi;leg

The question naturally arises as ﬁo why so few female and/or minority
employees in our sample agencies received thelr most recent promotion through
the Administrative Transfer process relatiﬁe to white males. Female and minor-
ity employees combined represent over 25 percent of our sample; yet received

only 11 percent of the Administrative Transfer Promotions. To answer that

24This provision may be waived if the Director of Staffing Services in the
Department of Civil Service detemines that the proposed transferee would not
be gaining any unfair advantage over persons on an appropriate eligible list.

25A preferred list exists when there have been lay-offs or demotions from a
position or set of related positions in the same jurisdictional class,
Individuals laid-off or demoted due to reduction in force or abolition of
functions are placed on a preferred list for reappointment. See §81 of New
York State Civil Service Law,
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TABLE XXII

DISTRIBUTION OF ADMINISTRATIVE TRANSFERS
BY SEX AND RACE/ETHNIC STATUS

Percent
Number of of All Average Change Average
Administrative Administrative in Salary Grade
Transfers Transfers Salary Grade Promoted to
White Males 40 88.9% 2.2 27 .4
White Females 3 6.7 2.7 25,7
Minority Males 1 2.2 4,0% 27.0%
Minority Females 1 2.2 2,0% 25,0%
TOTAT, 45 100.0%

*Mean Change and Average Salary Grade simply reflects the record of the single

case.

question we obtained a complete list of all job titles eligible for transfer

under Section 52.6 of Civil Service Law.26

keep in mind the distinction between titles and positions or incumbents,

To avoid confusion, the reader must

Each

title can represent any number of positions (jobs) and therefore any number of

incumbents (employees).,

trative Transfer, they encompassed 3,429 positions/incumbents.

Thus, while there were 496 titles eligible for Adminis-

Table XXIII provides a breakdown of the sex and race/ethnic composition of

all titles eligible for Administrative Transfer combined.

While there are a

significant proportion of women in these titles (approximately 21 percent of the

incumbents), these are primarily white women. The propor

filled by minorities (both male and female) is quite small

26

tion of positions

(5 percent). The

""The most current list available was compiled by the Department of Civil

Service as of October, 1981.
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smaller proportion of women and minorities in the titles considered eligible for
this type of promotion compared to the sample may, in part, explain their
smaller proportion of Administrative Transfer promotions. However, the
difference between what we would have expected and what we observed remains too
disparate especially in the case of women, for this explanation to completely

satisfy our concern.

TABLE XXTIT

, SEX AND RACE/ETHNIC COMPOSITION
OF ALL TITLES ELIGIBLE FOR ADMINISTRATIVE TRANSFER

Males Females White Minorities Total
Incumbents of 2692 737 3274 155 3429
Titles Eligible
for Administrative
Transfer
Percent of Incum-~ , 797% 217 95% 5% 100%
bents Eligible
Proportion of Sample 91% 9% 967% 4% 100%

Who Received Most
Recent Promotion
Through Administra-
tive Transfer

*Represents only two cases

To investigate further the eligible titles were disaggregated. Separate
analyses were done for titles for only one incumbent and for those with multiple
incumbents. We found that both types of titles are white and male dominated.
Table XXiV documents male predominance in the multiple incumbent job titles
eligible for Administrative Transfer. Table XXV demonstrates the white domi-
nance in these titles., Table XXVI documents that single incumbency titles also

have relatively few female or minority incumbents.
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TABLE XXIV

DISTRIBUTION OF JOB TITLES AND INCUMBENTS ELIGIBLE FOR

ADMINISTRATIVE TRANSFER BY SEXUAL COMPOSITION OF INCUMBENT GROUP

Percent Female Incumbents in Job Titles

0% 1-10%

Number of 88 10
Job Titles

Percent 41% 5%

11-30% 31-70%

71-100%

58 51

Total

215

Number of
People
Employed
in Those
Job Titles
13%

Percent 107

(rounded)

397% 37%

17

100%

Number of 0 24
Females

Employed

in Those

Job Titles

Percent 0% 3%
(rounded)

242 405

35% 587%

28

b7

699

1007%

Average 5 32
Number of

People in

Each Title

21 23

To review the situation for women in multiple incumbent titles, we begin at

the top of Table XXIV,

from most of the titles eligible for Administrative Transfer.

percent of all titles eligible have no women in them at all.

Lines one and two document the virtual absence of women
In fact, 41

Approximately 73

percent of all titles are male dominated (30 percent or less female incumbents),
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while only 3 percent of the titles are female dominated (more than 70 percent
female dincumbents). Only 24 percent of all titles eligible for'Administrative
Transfer are sex integrated, filled 31 percent to 70 percent by either men or
women.

Lines three and four demonstrate that male-dominated titles encompass the
majority (62 percent) of all positions eligible for Administrative Tramsfer.
Compare this to the eight titles which have a high proportion of female incum-
bents (over 70 percent female). These contain only 1 percent of all Qf the

positions eligible for transfer under Section 52.6. Important to note is that

sex integrated titles represent 37 percent of all positions.

The titles eligible for Administrative Transfer then are highly sex segre-
gated. Even within what is a relatively fixed set of administrativé titles,
among which transfer is expected to be free flowing, we find sex segregation of
job titles. We would expect such an open structﬁred transfer system to create a
more integrated workforce -- at least among those who are eligible. Yet,
although 21 percent of thbse in positions eligible for Administrative Transfer
are female, women are not well integrated across titles but tend to be concen-
trated in about one quarter of the eligible titles.,

The figures for minority group members are also striking. As Table XXV
demonstrates, 72 percent of the 154 titles eligible for Administrative Transfer
do not have even one racial or ethnic minority employee. Although minority
employees make up almost 10 percent of the managerial competitive class, fully
79 percent of the titles eligible for Administrative Tramsfer have 5 percent or
less minority incumbents. Only 27 (13 percent) of the titles eligible could be
considered integrated, with 6-20 percent minority incumbents. FEighteen titles

(8 percent) have disproportionately high minority incumbencies. However, these



- 89 -

titles encompass very few jobs, In all likelihood, they are two to four incum-
bent titles, where at least one is a minority.

As in the case with women, as the proportion of the minority incumbents
rises, the total number of people employed in that category of titles declines.
For instance, there are 2458 people employed in titles which have 0 - 5 percent
minority incumbents, representing 78 percent of all those employed in titles
eligible for Administrative Transfer. The 27 titles we might consider racially
and ethnically integrated (6-20 percent minority incumbents) represent only 19
Jv~'~ﬂf*f~f‘~pefeent~of~a}1fpositionsueligibiefgfThe745ftitlesfwith—somewover—representationf ——— =
of minority incumbents (filled over 30 percent by minorities) represent only 2
bercent of all eligible positions,

Also as in the case of female intensive administrative job titles, the most
minority intensive administrative job titles (those with over 31 percent minor-
ity incumbents) have very small numbers of positions. The average size is four
positions. Compare this to the white dominated or the integrated titles, which
have an average of 20 to 84 positions per title.

Minority managers as a group, like women, are not well integrated into the
gsystem of Administrative Transfer. Part of this is undoubtedly due to the fact
that minority managers represent only 4 percent of those in titles considered
eligible for Administrative Transfer; therefore they simply are not present in
any large numbers. However, even where they are present, their distribution
among titles is sharply skewed.

Finally, Table XXVI presents the distribution of employees among single
incumbent titles eligible for Administrative Transfer. Of the 281 such titles
with only one incumbent, 238 (85 percent) are held by white males. The remain-
ing 15 percent is split up among white females (12 percent), minority males (2

percent) and minority females (1 percent). Therefore, 1like d1n multiple
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incumbent titles, single incumbent titles eligible for Administrative Transfer

are overwhelmingly likely to be held by white males.

TABLE XXV

DISTRIBUTION OF JOB TITLES AND INCUMBENTS ELIGIBLE FOR
ADMINTISTRATIVE TRANSFER BY RACTIAL/ETHNIC COMPOSITION OF INCUMBENT GROUP

Percent Minority Incumbents in Job Titles

0% 1-5%  6-10%  11-20%  21-30% 31-50% Over 50% Total

Number of 154 16 10 17 3 10 5 215
Job Titles

Percent 72% 7% 5% 8% 1% 5% 2% 100%
(rounded)

Number of 1120 1338 261 344 29 36 20 3148
People

Employed

in Those

Job Titles

Percent 36% 42% 8% 11% 1% 1% 17 100%
(rounded)

Number of 0 39 19 46 7 16 19 146
Minorities

Employed in

Those Job

Titles

Percent 07 27% 137% 31% 5% 11% 13% 100%
(rounded)

Average 21 84 26 20 10 4 4
Total Number

of People in

Each Title
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TABLE XXVI

DISTRIBUTION OF SINGLE INCUMBENT TITLES ELIGIBLE FOR
ADMINISTRATIVE TRANSFER BY SEX AND RACE/ETHNIC STATUS OF THE INCUMBENT

White White Minority Minority

Male Female Male Female

Incumbent Incumbent Incumbent Incumbent Total
Job Titles 238 34 5 4 281
Percent 85% 127 2% 17 1007%

 The -sex—and- race/ethnic-segregation—of —job- -titles is-striking -and unex-— — — - — -
plainable by these data. Possible hypotheses for future research include:
(1) the titles were even more segregated previously, therefore what we have
captured at this one point in time may be only a step in the integration pro-
cess; or (2) even when the structure appears to provide access to new groups,
individuals still have some discretion and that discretion may be used to

maintain the sex and race/ethnicity status quo.

Altering the Pattern of Disparate Use

Altering the disparate use of Administrative Transfer by sex and/or race/
! ethnic group could involve two simultaneous changes. First, additional jobs in
which women and minority men are more heavily represented and which involve
substantial administrative or managerial work could be identified and added to

the list of eligible titles. This would give more women and minority men access

to promotion through Administrative Transfer. Moreover, it would facilitate
greater sex and race integration of particular job titles which have histori-
cally been white male dominated. Assuming that the discretion of individual
appointing authorities was not directed toward maintaining the status quo, women

and minority men who gained access to the Administrative Transfer system could
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eventually move into the currently white and male dominated titles. From middle
level Administrative Transfer positions, employees have great latitude in moving
up the promotional ladder in State service,

The second recommendation to resolve the disparate impact of the current
system of Administrative Transfers is to practice affirmative action. It is not
clear that simply having access to Administrative Transfer, as recommended
above, is enough. The distribution of women and minority men currently eligible
leads us to conclude that additional affirmative action efforts to integrate the

workforce are also necessarv. Affirmative action efforts could be directed

toward appointing women and minority men into those majority malémdominated
titles already designated as appropriate for Administrative Transfer.

Thus, together these two strategies would ensure that titles with large
numbers of women and minority men are considered for inclusion in the Adminis-
trative Transfer process and that women and minority men are appointed to the
male dominated titles already included. The objective of such efforts is to get
women and/or minorities into and spread across the system, a system of real
opportunity, which has here~to-fore worked very well to promote the careers of

non-minority males in large numbers.

Conclusion

In summary, white males in our sample were clearly the most likely group to
have obtained their most recent promotions through Administrative Transfer.
White females and minority managers of bhoth sexes were much less likely to
receive thelr most recent promotion through that route. 1In an attempt to find
out why that was the case, analysis was conducted on all the job titles eligible
for transfer under Section 52.6 of New York State Civil Service Law. It was

determined that white males dominated those job titles, The average proportion



- 93 -

of males in multiple incumbent job categories was approximately 81 percent; the
average proportion of whites in such job titles was approximately 94 percent.
The job titles which have a large number of incumbents tend to be white and male
dominated. Those eligible titles with larger proportions of females and minor-
ities tended to have a much smaller number of incumbents.

In addition to documenting the disparate use of Administrative Transfer
Promotions and the sex and race/ethnic segregation within the Administrative

Transfer system, recommendations for altering the situation were made. They

men currently are employed and practicing affirmative action to better integrate

titles which are already eligible for Administrative Transfer.
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VII. NON-COMPETITIVE PROMOTIONS

Non-competitive Promotions can occur when there are no more than three
persons eligible for a promotion to a competitive class title or when no more
than three persons file an application to take a promotional examination as
authorized by Civil Service Law, Section 52.7. 1In such cases, the appointing
authority may nominate one of the eligible individuals for a Non=-competitive

Promotion. Upon passing an appropriate non-competitive examination or

- ,4,,,,,,ﬁdemonstratinguthaeushe%heAhas—previous}ygpassed*an*examination’npprvpfiﬁté*té

the duties and responsibilities of the new position, the individual may be
permanently appointed. Non-competitive Promotions are among the promotional

mechanisms providing the most managerial flexibility in making an appointment.

Analysis of Promotions

In our sample, only seven individuals received their most recent promotion
through a Non-competitive Promotion. Six of these were white males, one was a
white female. All of these appointments involved positions in the lower range
of managerial salary grades, from grade 23 to 29. Tﬁey occurred in various job
titles, in six different agencies.

A route which yielded such a small number of promotions would normally be
included in the following chapter covering all of the least frequently used
routes. However, this chapter is included separately because of the special
findings concerning this most flexible of promotional routes.

At first the small number of cases where one's most recent promotion
occurred through a Non~competitive Promotion was surprising. When initial

investigation was done using all of the most recent transactions on personnel
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files, we found 54 Non~competitive Promotion appointments._27 By definition
then, we expected to have 54 promotions in this analysis, However, when
analysis included only those transactions which actuallz resulted in promotions,
only seven Non-competitive Promotions were found. How could this be the case?
It appears to be a contradiction in terms to suggest that the majority of

Non-competitive Promotions did not result in promotions at all.

TABLE XXVII

NON-COMPETITIVE PROMOTIONS

Grade Number of
Minority Promoted Salary Crades

Case Number Sex Status To Prompteg
178 Male Non-minority 23 ‘ 4
980 Male Non~minority 25 (61)* 2
1459 Male Non-minority 27 4
1876 Male Non-minority 27 2
2406 Male Non-minority 29 (63)* 4
7079 Male Non-minority 27 (62)* 4
7102 Female Non-minority 23 1

*Salary grades between 61 and 68 are management confidential grades and are
converted to their salary equivalent grades 23-38 for purposes of analytic
comparison.

27This part of the analysis included the 3095 cases which met all of the

criteria of this sample, except that their last transaction only had to be of
a category which could produce a promotion. Later analysis were restricted to
1381 actual promotions.
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In this chapter we will examine the seven Non-competitive Promotions which
were in fact promotions. Then we will explore the Non~competitive Promotions
which were not promotions to attempt to explain how that might occur.

Our first observation concerning the seven promotions is the virtual
absence of ninority employees. (See Table XXVIII). Not one minority employee
in this sample received her/his most recent promotion through a Non~competitive
Promotion. One possible explanation for this could be that Non-competitive

Promotions are used in very select situations where the numbers of incumbents in

;ﬂ ~ .. the eligible job titles are extremely small. If this is so, the relatively —

small numbers of minority managers present in salary grades 23 and above (12.5
percent) and the relative sexual and racial segregation of occupations and
career ladders could lead to the prediction that minority employees would not
likely be employed in these very small incumbency job titles from which candi-
dates for WNon-competitive Promotions are drawn. Similarly, since only one
female received a Non-competitive Promotion, we might expect that women were not
present in the titles from which Non-competitive Promotions were made.

In fact, when we reviewed the job titles from which the seven candidates
were selected for Non-competitive Promotions, we found that these were titles
with relatively few minority employees. Only one had more than 10 percent
minority dincumbents. However, four of the seven titles had over 10 percent
female incumbents, two over 20 percent. (Refer to Table XXVIII.) Our
hypotheses were only partly confirmed: minority employees were not found in
large numbers in the job titles from which these Non-competitive Promotions had
been made. However, women were present in larger numbers.

On a related theme, we had expected that Non-competitive Promotions would
most likely be made at the highest levels of civil service, where there are job

titles with few dincumbents and eligibility requirements are so constrained



TITL‘BS FROM WRICH RECIPIEN'PS OF NON-COMPETITIVE PROMOTIONS WERE DRAWN,

TABLE XXVITI

AS OF DECEMBER, 1980

! . : Nu-mbe_f of
Title Promoted ; Number of Percent Percent Title. Number of . Percent Percent Salary Grades
From o ! Incumbents l’g.male Minority Promoted to Incuments Female Minority Promoted
1. Assistant Mechanical‘ i Senior Mechanieal
Construction Engineer 15 0 13.3% Construction Engineer. 6 0% 0% 4
. .
2, Assistant Director oﬁ : - Director Social Services
Secial Services Agency &k - Agency b 1] 0 2
| .
3. Associate Administrative : Director Administrative -
Analyst P 91 16.5% 2.2 Analyst 2 2 $0.0. (o] 4
4, Assistant Director of ' Agency Labor Relations - _
Persomnel B ‘ 18 26,3 ¢ Representative 2 10 20.0 18 2
5. Assistant Supe“r:intem};gnt ) iSuperintendént of Jenes
of Jones Beach State Park 1 0 0 Beach State Park 1 0 ¢] 4
6. Associate Budget Anaiyst 60 13.3 5.0 Chief Budget Analyst 22 9,1 0 4
7. Chief Accounting Clerk 23 43.5 4,3  Finance Officer 8 12.5 ) 1
. ! v - .
! Average " Average = Average
! Number of Percent Perceat
% Incumbents® Female® Minority®
| )
42 18,32 3.8%
! Total - Total
3 Female Minority
" Total Incum~  Incum-
Incumbents® bents¥® ‘bents® .
208 38 8

* Excludes single and zero incumbents t&t}as.
** There were mo incumbents in Decenber, 1980,

¥

indicating that the persen promoted probably had been the only incumbent.

;86'
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that few people could possibly meet them. Instead, we found that the Non-
competitive Promotions occurred at the lower to middle salary grades (grades 23
to 29). Furthermore, the number of incumbents in positions which would make
them eligible to compete was not so small. Note the third and sixth lines on
Table XXVIII: Promotions to Director, Administrative Analyst 2 and Chief Budget
Analyst. It is difficult to imagine in cases where there are 60 Associate
Budget Analysts or 91 Associate Administrative Analysts, as there were when
these appointments were made, that there were not more than three candidates
_ dnterested in_a_promotion._ Yet, the type_of promotion that was_made_ indicated
that this was the case.28
In summary, while the number of Non-competitive Promotions was low, the
l trend is clear: Non-competitive Promotions almost exclusively were used to
> promote white males. In addition, contrary to our expectations, these
promotions (five out of seven of these promotions) were obtained by incumbents

of relatively large job titles.

Analysis of Non-Promotions

During the analysis, at the point at which we first realized that a very
low proportion of those transactions labelled Non-competitive Promotions actu-
ally resulted in promotions at all, we looked carefully on a case-by-case basis
to find out why this was so. The primary answer is —- because the vast majority

of those who are permanently appointed to a title via the Non-competitive

28Such discussion is slightly speculative, since we do not have access to the

examination announcements and to information concerning what additional
eligibility criteria might have been. However, the point remains. In fact,
since additional criteria mean that fewer people are eligible to compete,
anecdotal data suggests that at times these criteria are added specifically in
order to reduce the eligible pool so that a pre-chosen candidate has a good
chance of getting the job.




TABLE XXXIX

‘ AGENCY DIFFERENCES IN THE USE OF PROVISIONAL APPOINTMENTS PRIOR TO NON-COMPETITIVE PROMOTION,
| AS OF NOVEMBER, 1980, SALARY GRADES 23-68

! Provisional Percent of NCP's Sample Rank
i Appointments Received by the Proportion of Sample Rank Sample Rank
i Total Converted Through Conversion of Sample Rank Agency Employees Proportion Proportion
‘ Non—competitive Non—-competitive Provisional Overall Size Salary Grades. Agency Employees Agency Employees
Agency | Promotions (NCP's) Promotions Appointments of Agency 23 & Above Female Minority
Division of Budget ! ‘1 0 0% 13 1 9 12
Office of Gemerzal Services 12 9 75 6 10%% 12 3
State Board of Equaliza- .
tion & Assessment 4 4 100 11 2 11 14
Office of Aging : o - —_— 15 5 6 5
Division of Criminal
Justice Services | 1 1 100 9 9 2 T Bx%
State Emergy Office 1 1 100 14 6 10 10
Department of Audir. ' 1
& Control 1 6 5 83 7 8 7 g&% =
Department of ;. gg
Agriculture & Markets 5 5 100 g - 13 13 13 i
Department of Educatiom 9 5 56 5 7 4 6
Department of Taxation
& Finaoce ! 2 2 100 3 10%x 5 7
Department of Commetce 1 1 100 12 4 8 4
Department of Parks)
& Recreation ! 7 3 43 4 15 14 11
Office of Memtzl Health 3 2 63 1 12 3 1
Office of Mental Retardation
& Developmental Disabilities 0 - - 2 14 1 2
Division of Alcoholism .
& Alcohol Abuse | 1 ) 1 100 * * * *
Department. of Substance Abuse
Services —— Central Adminis-
tration & Support} 1 1 100 10 3 * *
TOTALS } 54. 40 747

%* Data not available as of 1980.
** Tied scores.
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Promotion have already been in that title provisionally. The actual promotion,
the positive change in salary grade, occurred with a provisional appointment.
For our analysis then, the Non-list Promotion would have been the most recent
promofion selected for dinclusion in the sample. When the Non~competitive
Promotion was added to the transaction record, it did not appear as a promotion
at all. It merely converted the provisional appointment to a permanent one.

We examined 3095 cases in the competitive class for whom the last trans-

action could have been a promotion. There were 54 Non-competitive Promotions.

__Of those, 39 (72 percent) previously had.been .appointed _to _the title provi- _ -

sionally. Of those 39, 36 (92 percent) had been appointed "provisional pending
examination," indicating that there had been the expectation that an examination
would be given and a permanent appointment made from the examination list.
Apparently this never occurred.

The reader may recall in the earlier discussion of Non-list Promotions that
there appeared to be no significant differences in the allocation of provisional
and temporary promotions to various sex and race/ethnic groups. Yet, it was
suggested that there might be significant differences in the way these appoint-
ments are handled later in the process. This finding presents one such
difference.

Here we find alarming differences in how provisional promotions are termin-
ated: for non-minority men more than for any other group provisional promotions
are made permanent through this non-competitive mechanism. Recall that of the
seven Non-~competitive Promotions which represented actual promotions, six were
received by white men. Similarly, of the 36 provisional promotions later made’
permanent through the Non-competitive Promotion mechanism, 33 were received by

white men. Only three (8.3 percent) conversions were received by white women
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and none were received by minority persons of either sex. These findings rein-
force what we suggested earlier ~~- that the unequal outcomes of institutional
discrimination are not always surface phenomenon, but often must be searched for
in the many layers of policy, procedure, and practice.

Further analysis reveals that the average length of these provisional
appointments prior to their conversion through Non-competitive Promotion was 11
months. This average length differed for white men and white women. For the 33
men, the appointments averaged 11.1 months., For the three white women, the
average length of provisional appointment was longer: 13.6 months.

In summary, while there‘were 39 Non-~competitive Promotions in our sample
which converted provisional promotions to permanent ones, these were
.overwhelmingly obtained by white men. Only three were received by white women

and none were received by minority managers of either sex,

Conclusion

Non~competitive Promotion is one of the mechanisms which give managers
large amounts of flexibility in making appointments. Although the frequency of
promotion through Non-competitive Promotion is geqerally low, this mechanism is
used somewhat regularly to convert provisiona1 promotions into permanent
appointments,

It has often been argued that increasing managerial flexibility would

increase affirmative action efforts: that affirmative action is difficult to

carry out because the civil service system is so rigid. Yet, as we noted in
this analysis, increased managerial flexibility resulted in 43 Non-competitive
Promotion appointments: 36 converting provisional promotions to permanent ones
and seven permanent’ promotions. Of these, 39 (89 percent) were obtained by

white men; only 4 (11 percent) were obtained by white women. None were used to
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appoint minority employees of either sex. These findings raise questions about
the relationship between managerial flexibility and the progress of women and
minority men in the public sector.

Several explanations for this apparent unequal outcome seem possible.
Perhaps, as with managerial examinations in general, women and minority men
simply are not in the right titles to be eligible for promotion.29 However,
this chapter provided data which indicated that in the five titles with more
than one dincumbent from which Non-competitive Promotions were made, women
constituted 18 percent and minorities constituted 4 percent of the incumbents.
This means that there were probably some women and minority men from which to
choose when making these non-competitive appointments.

Another possible explanation for why women and minority men have not
received larger numbers of these promotions lies in the social-psychology of
selection preference. FEven if there are women and minority men to choose from,
pérhaps managers still prefer to appoint the traditional candidate -~ a white
male. If this were the case, the result might be due to a combination of
institutional and individual discrimination. Institutional discrimination may
play a part through its role in developing structures which allow for and
sometimes even encourage societal values which promote unequal outcomes for
groups of women and minority men vis-a-vis white men. Individual discrimination
may play a part through the personal decisions and the individual acts which
continue to inhibit the full participation of individual women and minority men.

Although we are not currently able to examine either of these two possible

explanations in any more depth, it 1is clear that future research is needed to

9See Haignere, Chertos, and Steinberg, '"Managerial Promotions in the Public
Sector: The Impact of Eligibility Requirements on Women and Minorities,"
Center for Women in Government, Working Paper 7, 1982.
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determine the rélative contributions of such causes in order to fully undérstand
the process by which women and wmitiority men are largély left out of these

promotional opportunities.
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VIII. LESS FREQUENTLY USED ROUTES OF PROMOTION

0f the eleven routes of promotion being considered in this report, eight
were used for the most recent promotion of less than 1 percent of our sample.
This led to extremely small numbers of employees in each category, and there-
fore, an inability to analyze each route independently.

Presentation of each of these routes and their use by sex and/or race/

- _ethnic _status _is found .in Table XXIX._ _ Note_ first, -the -virtual _absence -of

minority people promoted through any of these means. Only one Hispanic man in
the Office of Mental Retardation and Developmental Disabilities was promoted.
Otherwise, all recipients of promotions through these eight routes were majority
employees. Further, of the 39 promotions, white males received 30 (76.9
percent).

These infrequently used routes of promotion provide unique opportunities
for advancement. They are non~competitive or competitive only on a very limited
basis. If they were used without sex or race considerations, we would expect
these opportunities, in the aggregate, to be distributed fairly much as the
sample is distributed. However, as we note on Table XXIX, that is not the case.

Further, the flexibility dinbherent in these types of promotions offers
unique opportunities to practice affirmative action. If increased managerial
discretion were to be used toward that end, we would expect even higher propor-
tions of these opportunities for promotion to be used to benefit underrepre-
seﬁted groups; we might expect the promotions to be distributed among sex and/or
race/ethnicity groups nearer to the distribution of the New York State work-
force. Clearly, that is not the case. Rather, we find that as managerial
discretion increases through the use of certain promotional mechanisms, the

benefits go disproportionately to white males.
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TABLE XXX

DISTRIBUTION OF PROMOTIONS THROUGH VARIOUS LOW FREQUENCY ROUTES#
BY SEX AND RACE/ETHNIC STATUS

Route of Promotion

Structural Change

Reinstatement Within
One Year

Non-competitive
Promotion

Regular Transfer

Non~competitive
Open-competitive
Promotion

Non-competitive
Qualifying
Promotion

Reallocation

Jurisdictional
Classification

Total

Distribution of
Sample

~ Distribution of New

York State Com-
petitive Class
Workforce Salary
Grades 23-68, as
of 12/31/80%*

Sex and Race/Ethnic Status

White White Minotrity Minority
Males Females Males Females Total
9 1 0 0 10
6 2 0 0 8
6 1 0 0 7
2 2 0 0 4
2 2 0 0 4
2 0 0 0 2
1 0 1 0 2
2 0 0 0 2
30 8 1 0 39
76.9% 20.5% 2.67% 0% 100%
70.3% 23.7% 3.3% 2.7% 1007%
CT4.7% T 15.06% T 6.2 T 3U5% T 100%
%A1l those routes represented on thils table were used for promotion by fewer

than 14 people (less than 1 percent) of our sample of 1381 cases.

**Includes physicians and dentists.
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With the exception of Non-competitive Promotions which were covered in the
previous chapter, each of these routes will be discussed individually in the
order of their frequency of use. The reader is advised, however, that because
the numbers of promotions through each specific route are so small, it may be

inappropriate to generalize beyond them.

Promotions Through Structural Change

A Structural Change code is used to indicate that an employee has changed
- job.-titles when an entire job series ls transformed into-a new title series.— A- - — - - —
Structural Change may or may not involve a positive change in salary grade,

i.e., a promotionmn.

TABLE XXXI

PROMOTIONS THROUGH STRUCTURAL CHANGE

SALARY GRADE NUMBER OF
TO WHICH SALARY GRADES RACE/ETHNIC
CASE PROMOTED PROMOTED STATUS SEX
2441 27 2 White Male
2505 27 2 White Male
2548 23 5 White Male
2703 23 5 White Male
3903 27 2 White Male
4427 25 2 White Male
6008 27 2 White Male
6051 25 3 White Male
6176 25 3 White Female

6871 25 3 White Male
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In this analysis, ten promotions were made through a Structural Change.
Only one of the ten promotions belonged to a white female, while nine of the ten
promotions belonged to white males. (See Table XXXI.) Not one minority
employee in this sample received her/his most recent promotion through this
route,

It 1s also interesting to note that promotions through Structural Change
are more likely to involve positions at lower managerial salary grade levels
(ranging from 23 to 27), In addition, the majority (8 out of 10) involved a

cluster of job titles in the mental health agencies.

Promotion Through Reinstatement Within One Year

Reinstatement Within One Year 1s intended to allow a State employee to
return to her/his previous position or a comparable one for which she/he had
been eligible for transfer or reassignment in State service within one year of a
resignation or voluntary demotion. 1In fact, however, we have been told infor-
mally that this mechanism also previously had been used when an employee desired
a leave for a provisional appointment or a transfer to another agency.

Although the transfer rules have changed since these data were drawn, at
the time of this study in order for an employee to transfer between agencies,
both agencies -- the current employing agency and the new agency -- had to agree
to the transfer. A problem resulted whenever an employee wished to transfer to

a new agency and managers in the current employing agency refused to agree to

the desired move. This greatly restricted employee mobility. However, with some
prior informal agreements, an employee in such a situation could resign from
State service in the current employing agency and be reinstated in State service
by the new appointing agency the next day. Thus, Reinstatement Within One Year
could be used effectively as a transfer mechanism. However, we found that all

promotional reinstatements occurred within rather than between agencies.
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Those who received their most recent promotion through a Reinstatement
within One Year were all white, two were female and six were male. Once again,
we find no minority employees promoted through this route. (See Table XXXTII.)

It is interesting to note that for six of the eight promotions, the
employees previously either had taken voluntary demotions or had taken leaves
and then been reinstated to positions at lower salary grade levels. The later
reinstatment promotions, in effect, brought these employees up to a salary grade

they had attained prior to the voluntary demotion or leave. For only two cases

®

had been achieved.
Two other noteworthy patterns emerge. First, promotional reinstatements
occurred in the lower two-thirds of managerial salary grades. Second, most of

the promotions involved promotions of more than two salary grades.

TABLE XXXII

PROMOTIONS THROUGH REINSTATEMENT WITHIN ONE YEAR

SALARY NUMBER OF
GRADE TO SALARY GRADES RACE/ETHNIC
CASE WHICH PROMOTED PROMOTED STATUS SEX
1472 23 5 White Female
1479 25 1 White Male
2184 23 5 White Malé
2961 27 4 White Male
3348 23 2 White Male
4888 33 4 White Female
5636 23 2 White Male

6065 33 10 White Male
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Promotion Through Regular Transfers

Regular Transfers are authorized under Civil Service Law, Section 70.1;
hence within State service they are often called "70.1 transfers." Such trans-
fers can occur between two positions where duties, minimum required qualifica~
tions, and examinations are similar, It is this similarity between : two
positions rather than an individual's qualifications that determines whether a
Regular Transfer is appropriate.

Several additional criteria are applied in order to determine if a Regular

Transfer is appropriate. There must be no existing preferred appointment 1ist30

and no existing department promotion 1list for the title.31 A candidate for a
Regular Transfer must currently have a permanent appointment in New York State
service and have served permanently in a position for at least one year, unless
the candidate's score would be reachable on the examination list for the title
to which transfer is sought.32 The titles must be of "similar grade," although
small grade change is possible given the appropriateness of the title change.

In our sample, only four people received their most recent promotion

through a Regular Transfer. The far more common situation is for such transfers

30Under Section 81 of the New York State Civil Service Law, a preferred list
occurs when there have been lay-offs or demotions from a position or set of
related positions. Names of individuals laid-off or demoted due to reduction
in force or abolition of function are placed on a preferred list for reap-
pointment. However, transfer in the face of a preferred list is allowed if
the position being vacated by the person transferring is immediately filled by
the person who would have been in line on the preferred list to take the

- position-transferred tov— "~ - T T T oo o s s

1Those already working in the department who have passed an appropriate exam~
ination for the title would have priority for appointment over anyone else who
wanted a Regular Transfer into a position.

2The one year minimum service requirement may be waived by the Civil Service
Department Director of Examination and Staffing Services if she/he determines
that the transferee would not be gaining any undo advantage over persons on an
appropriate eligible list.
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to be lateral, without any change in salary grade, Of the four promotions, two
involved white males and two involved white females. Again, none of these
promotions was received by a minority employee in our sample. (Refer to Table
XXXIII.) All but one promotion involved permanent movement from an entry-level
managerial position (salary grades 21 and 23), but they occurred in different

job titles and in different agencies.

TABLE XXXITI

| PROMOTIONS MADE THROUGH REGULAR TRANSFER

Salary Number of
Grade Salary Grades
Case to Which in the Race/Ethnic
Number Promoted Promotion Status Sex
188 25 2 White Female
4437 23 2 White Female
5577 24 1 White Male
5947 33 1 White Male

Non—-competitive Open Competitive Promotions

If an open competitive examination fails to produce a list of at least
three candidates who have paséed the exam and are willing to accept the appoint-
ment, the appointing authority may be permitted to nominate another individual
for a non-competitive examination.33 Upon passing the examination, the
candidate may be permanently appointed to the position through a Non-competitive

Open-competitive appointment.

33The candidate nominated cannot have failed the examination which produced so

few eligible acceptors.
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Only four people in our sample received their most reécent promotion through
the Non-competitive Open Competitive route. They were all promotéd to the title
of Associate Psychologist in the sdine agércy. All weté white;, two female and
two male. Three of the four advanced two salary grades; from the Pyychologist I

title at salary grade 21, to Associate Psychologist at salaty grade 23.

TABLE XXXIV

PROMOTTIONS MADE THROUGH NON-COMPETITIVE
OPEN COMPETITIVE APPOINTMENTS

CASE _NEW _ NUMBER OF SALARY RACE/ETHNIC N
NUMBER SALARY GRADE GRADES PROMOTED STATUS - 8EX
3663 23 2 White Fesitiie
5067 23 7 ihite © Male
5338 23 _ 2 White Feitale
5757 23 2 White Mals

The remaining promotion involved seven salary grades. The white male who
teceived this huge promotion has an interesting case history in the 0ffice of
Merital Health. Among other untisual appointments, he was appointed non=
permanently from a saldry grade 16 Psychology Assistant IIT position to an
Associate Psychologist, salary grade 23. Threé weeks ldater he was reinstated to
liis permanent Psychologist Assistant ITI appointment. One month after that; in
- — —July--of - 19784 ~he— was— permanently -promoted through—a  Non-competitive  Open
Competitive appointment to the Associlate Péychblbgist title; at salary grade 23
-- a promotion of seven salary grades.

This case raises interesting questions. To begin with, we again find
ourselves asking what advantage accrués to holders of temporary or provisioiial

appointments, even for relatively short periods of time. Having the oppottunity
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to demonstrate competence in a position must be a valuable aid in gaining later
opportunity to be permanently appointed to the position. It is only conjecture
here, but it warrants further investigation.

Further, it seems unlikely that a Psychology Assistant IIT at salary grade
16 would be non-competitively promoted to Associate Psychologist at salary grade
23 as a regular practice. There is an intermediary Psychologist I position at
salary grade 21, and it seems most likely that Associate Psychologists would be
drawn from that group —-- for a promotion of two salary grades. Civil service

records indicate that in December, 1980 (one month after ou

there were 203 employees in the Psychologist I title. This was the title from
which all of the other three Non-competitive Open Competitive Promotions were
drawn. Of these 203 psychologists, 36 percent were female and 8 percent were
minorities. 1In spite of these numbers, a white male candidate was promoted
seven salary grades--from a grade 16 to a grade 23--above these 203 people
currently working as Psychologist I's in salary grade 21. Since the purpose of
the Non-competitive Open Competitive appointment is to enable the flexibility to

make a permanent appointment only in the face of a small candidate pool, such

appointments as this seem potentially questionable.

Non~competitive Qualifying Promotions

Non-competitive Qualifying Promotions represent transfers and changes of
title through a non-competitive examination. They are authorized under Civil
Service Law, Section 70.4, and therefore are sometimes referred to as "70.4
transfers." They are especially used for transfer to a different occupational
area by those who have become qualified for other lines of work through further

education or training.

e _monf fte v _data were drawn)
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There are several criteria which must be met in order for a Non-competitive
Qualifying Promotion to be obtained, As with all transfers: (1) there must be
no preferred list in existence; and (2) the candidate must currently have a
permanent State appointment. In addition, for a WNon-competitive Qualifying
Promotion: (3) there must be no adequate department promotion list in existence;
(4) an open-competitive appointment from an examination list would be
appropriate; (5) the candidate must currently meet the qualifications forAthe
last open-competitive exam or anticipated future such exam; (6) the candidate
did not fail this last exam; (7) the candidate has already passed an .exam
appropriate for the title to which transfer is sought;34 (8) the candidate has
served permanently in a State position for one year, unless his/her score would
be reachable on the exam list for the title and at the location for which
transfer is sought;35 and finally, (9) the positions involved must be Within two
salary grades of each.other.

In our sample of 1,381 people, we found only two employees whose most
recent promotion occurred through a Non-competitive Qualifying Promotion.36 It
is interesting to note that in neither case did the promotion involve only two
salary grades, an official criterion for Non~competitive Qualifying appointment.
As Table XXXV indicates, one promotion involved four salary grades and the other

involved eleven!

34A special examination session may be scheduled.

5As in the case of Regular Transfer above, this criteria of one-year tenure in
a permanent position can be waived.

3GInformants at the Civil Service Department suggest that many more such promo~
tions have occurred since these data were drawn. While the legal provision
for Non-competitive Qualifying Appointment had been there for sometime, it has
been a relatively little used route until quite recently.
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: TABLE XXXV

PROMOTIONS MADE THROUGH NON-COMPETITIVE QUALIFYING APPOINTMENTS

Salary
§ Grade Number of
{ Case to Which Salary Grades Race/Ethnic
i Number Promoted Promoted Status Sex
i‘
3691 25 11 White Male
5840 25 4 White Male

The jump of four salary grades appears to be an incorrect application of
f,, L ﬁhe,Nonrgompeﬁitive,Qnalifying,appointment,Apromotingmafwhite,male,vSenior—Drugf — - - -
Abuse Counselor at salary grade 21, to a Mental Retardation Treatment Team
Leader, at salary grade 25. Apparently the appointment was made without regard
! for the two salary grade limit on such promotions.
| The eleven salary grade promotion, from grade 14 to grade 25 is slightly
more complex. In June, 1979, a white male was provisionally appointed as a
Mental Health Treatment Team Leader, salary grade 25. On that same day, a later
entry on the file indicates a demotion to a permanent appointment as a Psychi-
atric Social Work Assistant, grade 14, Six months later, the man was perman-
ently appointed via Non-competitive Qualifying Promotion to the Mental Health
Treatment Team Leader title again.

It is unclear just what was happening. It could be that the salary grade
‘14 appointment was an error on the file. To be sure, we have seen more of these
such errors than we would like. However, when such errors occurred, they rarely
had the consistency of this history. Had the salary grade 14 entry been
omitted, there would be no reason to code a Non-competitive Qualifying Promotion
to someone already even provisionally in the title. By definition, there must

be movement between titles. However, if the promotion actually did occur

between salary grades 14 and 25, even though the individual was previously in
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the grade 25 title, it raises some interesting questions about how carefully the

criteria for such promotions are guarded.

Promotion Through Reallocation

A Reallocation involves an administrative adjustment in the salary grade
assigned to a particular position, due to such factors as changes in the respon-
sibilities associated with the position. Only two promotions were received
through this_route. Both of these appear to be reasonable promotional adjust-

ments of two salary grades, involving positions of Director of two program

areas.,
TABLE XXXVI
PROMOTTIONS THROUGH REALLOCATION

NEW NUMBER OF

SALARY SALARY GRADIES MINORITY
CASE ~ GRADE PROMOTED STATUS SEX
5485 33 2 White Male
5564 33 2 ‘Hispanic Male

Both promotions were obtained by males, one Hispanic; one white. Both
were Difectors, reallocated to salary grade 33, one from grade 31 and one from

grade 29.

Promotion Through Change in Jurisdictional Classification

In New York State Civil Service, there are nine jurisdictional classifica-
tions used to designate positions. For example; a competitive position is one
for which it is practicable to determine the merit and fitness of applicants by

competitive examination, (This research encompassed only competitive class
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positions.) A non-competitive position is one for which it is not practicable
to ascertain the merit and fitness of applicants by competitive examination. A
labor class position is considered an unskilled labor position. An exempt class
position 1is one specifically listed in Civil Service Law as an appropriate

non-competitive appointed position (e.g. the deputies of principal executive

offices).

TABLE XXXVII
PROMOTIONS THROUGH JURISDICTTONAL CLASSIFICATION

NUMBER OF
NEW SALARY
CASE SALARY GRADES 1IN RACE/ETHNIC
NUMBER GRADE PROMOTTION STATUS SEX
2017 23 5 White Male
5182 25 2 White Male

Theoretically, a change in Jurisdictional Classification should have no
effect on one's salary grade: it should not involve a demotion or promotion.
However, in our sample we found two individuals whose most recent promotions are
coded as being due to a change of Jurisdictional Classification. These are
promotions, but upon further investigation, it does not appear that there is any
change in their Jurisdictional Classification. There is no way to determine

what the correct transaction code for the type of promotion should have been.

Conclusion
The variety of little used routes of promotion were difficult to analyze in
any systematic way because of the extremely small numbers involved. When taken

altogether there were only 30 such promotions, received in largest number by
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white men. White women receilved a somewhat smaller propotrtion of these promo-
tions than one would expect given their representation rates in the State
workforce. Moreover, only one of the 30 promotions was received by a minority
employee.

In several cases the promotions observed appear to be very unusual.
Sometimes errors were identified, such as those made in promoting two employees
through change of Jurisdictional Classification. Other times it was difficult
to ascertain whether unusual promotiops resulted from errors, ihappropridte use
of a promotional mechanism, or only the extremely flexible use of somte mechan-
isms to promote selected individuals. Regardless of wliich of these causes
explains any given case, it seems clear that some State monitoring of the
process would be wise. Most important to monitor are what appear to be the
inappropriate uses of certain mechanisms of promotion, for example the skven
salary grade promotion of the Psychologist Assistant III to a Psychologist II.
Finally, the monitoring should be done to assure that members of certain groups
are not consistently ignored for the special promotional opportunities made

possible by the most flexible mechanisms,
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IX. CONCLUSIONS AND POLICY IMPLICATIONS

In this report, the distribution of managerial promotions in sixteen New
York State agencies was examined to determine whether the promotion mechanisms
used varied by the sex and the race/ethnicity of employees. An hypothesis of
institutional discrimination was tested in several ways to determine whether
women and minority men received disproportionately low numbers of promotions
through the various routes.
~ We found that the managerial promotion process does involve institutional
discrimination, perhaps without the intention to discriminate. It involves a
"clearly identifiable population receiving fewer...rewards...than a clearly
identifiable comparison population" (Alvarez, 1979, p 2). To address this
problem, we have recommended some changes in how promotion mechanisms are
specified and some changes in how they are carried out.
Because the disparate use of specific promotional mechanisms for the
advancement of various sex and face/ethnic groups has been reported in detail in
the previous chapters, we will review only the general findings here and make

recommendations for policy change.

Review of General Findings

Most Promotions Were Made Through Non-Traditional Routes. One of the most

surprising findings of this study is the overall distribution of promotions
across mechanisms. We were especially surprised by the very large proportion of
promotions made outside of what we had considered the traditional advancement
mechanism -- the Competitive Examination. The reader will recall that only 30
percent of the most recent promotions for the 1381 individuals in our sample

vere made through Traditional Examinations.
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In fact, the most prevalent mechanism used for managerial advancement was

the Non-list Promotion. Non-list Promotions include provisional and temporary

appointments made without regard to an examination list. They are less desire-

able than permanent promotions, since employees holding such appointments have

no vested rights to the position. Moreover, although they are legally mandated

to be of short duration, many Non-list Promotions continue for long periods.

Approximately 64 percent of all promotions were made on this basis.

- The

remaining 6 percent of all promotions were made through what we have

come to call in this report the Other Alternative Routes of Promotion, These

include Administrative Transfers, Regular Transfers, Non-competitive Promotions,

Non—-competitive Qualifying Promotions, Non-competitive Open Competitive Promo-

tions, Changes in Jurisdictional Classification, Reinstatements Within One Year,

Reallocations, and Structural Changes.

Women and Minority Men Are Promoted Through Fewer Mechanisms Than White

Men, The second general finding of this study involves the distribution of all

of these promotion types among the four sex and race/ethnic groups., White men

recelved

promotions through the entire range of eleven possible routes. How-

ever, other groups did not receive promotions through such a broad range of

mechanisms., White women received promotions through only eight of the eleven

routes.
narrower
received

thesized

The

Minority men and minority women received promotions through an even
range: minority men received promotions through four and minority women
promotions through only three of the eleven routes.

implications of this finding are alarming. If we were to have hypo-

no discrimination, then we would have expected that members of all

groups would have access to promotion through each of the routes in some propor-

tion approximating the proportion of the relevant population they represent. In

fact, women and minority men do not experience equal promotional opportunity in
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this regard. As a group their promotions are made through a much narrower range
of mechanisms than the promotions of white men. This is an important indicator
of potential institutional discriminatiomn.

Managerial Flexibility Primarily is Used to Promote White Men., Our third

and most important general finding concerns the use of managerial flexibility.
The non-traditional routes of promotion under study here offer a measure of
managerial flexibility within an otherwise rigid promotional system. In and of
itself, such managerial flexibility is not troubliﬁg. Rather, it is because the
flexibilityappears to be used to the- disproportionate benefit of white males
that it is important to note. Readers are referred specifically to the chapters
on the Non-list Promotion process and on the least frequently used routes of
promotion for specific examples of this phenomenon.

It may be the case that managers have quite positive intentions when they
use the flexibility inherent in these non-~traditional routes to promote candi-
dates outside of the more traditional and competitive examination process. For
instance, managers may be assuring that the person they already perceive as the
best candidate gets the job. In this vein, managers also may be attempting to
save State resources and make promotional appointments with the least amount of
Civil Service activity and paperwork possible. These suggestions would seem
less troubling if it were not for the fact that over and over again managerial
flexibility has been used disproportionately to promote majority males, rarely
for the promotion of majority women, and virtually never for the promotion of
minorities,

The State Workforce Remains Sex and Race/Ethnic Segregated. Our fourth

general finding entails the analysis of the sex and race/ethnic segregation of
the State managerial workforce. We were forced to conclude that the promotions

captured in this study were not going to create a major break from the largely
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segregated status quo. Women and minorities continued to be promoted primarily
into positions which already had significant numbers of women and minorities in
them, Whites and men were promoted primarily into titles already dominated by

- whites and men. To the extent that mechanisms used for promotion may be related
to job title, as long as job titles remain sex and race segregated it may be
pnrealistic to expect the promotion mechanisms used for minorities and women to
be the same as those used for whites and men,

Women and Minority Men arve Tess Likely to be Comsidered Fligible for

Managerial Promotion. Based on the finding of continued sex and race/ethnic

segregation of the workforce, our fifth major finding is npet surprising. Where
selection for promotion is based on eligibility requ,i,reﬁgnts_ which {nclude
experience ip specific jobs, women and minority men have unequal access to the
promotional opportunity afforded white men. This finding is relevant to three
types of promotional routes: Traditional Examinations; Administrative Transfers;
and Non-competitive Promotions.

In previous Center research on Traditional Examinations we reported that
vomen and minority men were less likely to be in titles making them eligible to
eompete for managerial promotion than were white men. That conclusion was
further supported by this research where we found that white men were more
likely to be promoted through those examinations with the narrowest eligibility
requirements, than any other group,. Women and minority men were more likely to

__be promoted through examinations with the most open eligibility ‘requirements, -

In this research we also foﬁnd that titles eligible for Administrative
Transfer were dominated by whites and males. Being in a title eligible . for
Administrative Transfer is a particularly advantageous situation, since once in
these titles one can be promoted into a wide variety of other administrative

jobs. However, since women are present in these jobs in relatively small
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numbers compared to men, and since minorities represent a tiny proportion of
incumbents compared to whites, women and minority men are not as likely to be
eligible for Administrative Transfer Promotions as are majority men.

In addition, although we cannot be certain with these data, our findings
suggest that white males may have greater opportunity for Non-competitive
Promotions based on eligibility criteria. We found that white males received a
disproportionate number of Non-competitive Promotions compared to women and
minority men. Non-competitive Promotions are made when there are three or fewer
individuals with the appropriate qualifications eligible for the promotion. If
women and minority men are not among those three or fewer eligible, then ob-
viously such promotions disproportionately will be obtained by white men. These
findings all suggest that women and minority men often may be excluded from
promotion through a particular route based on eligibility.

More specific research results relevant to each of the routes of promotion
were reported in the previous chapters and will not be restated here. In the
sections that follow, we outline the policy implications of this research and

make recommendations for change.

Policy Recommendations

Flexibility Must be Balanced with Accountability. While the added measure

of flexibility provided for in the non-traditional routes of promotion may be a
useful management tool, we found that it may also work to the disadvantage of
women and minority men. Thus, our major recommendation is a careful balancing
of system flexibility with system monitoring to assure that the flexibility is
not used to the advantage or disadvantage of any identifiable group.

The need for additional managerial flexibility is cited by many involved in

public sector personnel. Examples of statements made by noted administrators
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and scholars illustrate this. Campbell, calling for flexibility in the federal
civil service argued that,
Personnel rules and regulations, which originated as a defense against
spoils and the ineffective government which widespread patronage
provided, now result in as much inefficiency as they were designed to
prevent. The system is so encrusted that many managers feel 1t is
almost impossible to manage effectively. (Campbell, 1978, p. 100),
Similarly, the. National Academy of Public Administration has argued that
federal managers "...tend to view the (personnel) system as just another set of
obstacles they must overcome...Policies and practices are viewed as hurdles to
cross.”37
. Among other points, the Academy recommends the elimination of detailed
procedures and the relinquishing of detailed controls by the central agency to
"deregulate" the personnel function.
A responsive and flexible personnel system in New York State also has been
a focus of comment by a broad spectrum of public servants. Karen Burstein,
. President of the New York State Civil Service Commission, has stated on
several occasions that while the civil service system's fundamental principalsv

of merit and fitness are sound, there is much that needs to be dorne to keep the

gystem vresponsive to the changing workforce (Chief—Leader, 19835 Strictly

Personnel, 1983). What needs to be done to make the system more responsive
often involves making the system more flexible.  Yet, how that flexibility is
.dntroduced is a critical concern,; not only to administrators -of civil service

systems, but also to others

interested 1in the continuing progress of the

underrepresented.
Precisely what is meant by flexibility and responsiveness varies depending

on who i1s commenting. Personnel managers and agency Leads often desire

37National Academy of Public Administration, 1983, p. 1.
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flexibility to expedite the appointment of staff outside of the often laborious
Traditional Examination process and without the constraints of the rule of
three., Affirmative action officers and advocates often desire flexibilittho
make appointments which would further integrate the workforce. Other managers
desire flexibility to reward outstanding employees, while still other managers
degire flexibility to hire and fire at will, without bureaucratic procedure.
Obviously, managerial flexibility is a two-edged sword: it can be used to cut
through red tape for more efficient and effective government employment or it
can be used to cut off the protections of those whose employment rights might be
better ensured under a more rigid and prescribed system. Managerial flexi-
bility, if used appropriately, can have clear benefits. If used inappropri-
ately, it could damage the operational principles of the merit system and could
lead to unequal opportunity, as well as cronyism and favoritism.

The dilemma of dintroducing flexibility can be characterized as one of
negotiating between competing goals., Flexibility can play a role in the goal
competition between the use of representativeness principles and traditional
merit principles (Rosenbloom, 1977; McGregor, 1976), between primary organiza-
tional missions of service or production and secondary or tertiary missions of
being responsive to social policies like non-discrimination and affirmative
action (Chertos, 1982; Feagin, 1981; Koch and Chismar, 1976), and between the
operational goals of efficiently carrying out managerial responsibilities and of
safeguarding against managerial abuse (Friss, 1982).

In his analysis Campbell (1978) pointed out the competition among the goals
of various groups interested in federal civil service reform. However, like
many other managers, he did not perceive a conflict between the goals of an

increasingly flexible system of high level managerial appointment (what became
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the Senior Executive Service) and the goals of affirmative action. 1In fact, he
felt that added flexibility in making high level appointments would enhaﬁce the
government's ability to bring women and/or minorities into upper management.
The research reported here suggests that while increased flexibility is desir-
able under some circumstances, it is not a panacea for our need to bring more

women and minorities into higher levels of management. In fact, it may at times

-work to thwart such progress.

We recommend that the use of the Other Alternative Routes of Promotion be
given more careful study. If it is the case that members of certain groups are
afforded special privilege through the use of these appointments, then we
recommend careful monitoring of the practice, To insure that these processes of
promotion are used fairly and without preference, monitoring systems shpuid
include prior justification reduired of each manager who desires to promote a
traditional candidate through a non~traditional route of advancement.

The Legal Length of Non-list Appointments Should be Evaluatg&, We found

that Non-list (provisional and temporary) Promotions continue considerably

longer than intended by law. This can be problematic for employees whose career

- progress depends on permanent appointments and promotions., It can also be

problematic for State agencies, which may need a more stable workforce. Thus,
we recommend that the existing legal limits as well as the existing administra-

tive compliance mechanisms be reviewed by New York State.

__The State already has expressed considerable concern over this situation.

Through a concentrated effort, they report having cut the number of provisional

appointments in-  half over the last two years. We can assume that the average

length of provisional appointments has also been cut.

However, ultimately it might be unrealistic to adhere to a nine month limit

for provisional appointments pending the administration of an examination.
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Given the size of the State workforce and currently available technology, it
takes considerable time to schedule and prepare an examination, broadly recruit,
take applications and check the eligibility of applicants, hold the examinations
(often both written and oral), score them, rank order the list, canvass the list
for a particular opening, conduct interviews with the three highest scoring and
interested candidates, make a selection, and place the new appointee in the job.

Perhaps change in the legal statute to set a realistic time limit, as well
as change in administrative structure and process to enable more uniform compli-

. _ These _

changes would
facilitate managerial flexibility, as well as enable the creation of workable
mechanisms of accountability.

Eligibility for Managerial Promotion Should be Expanded to Include More

Women and. Minority Men. We have already indicated that when selection for

promotion is based on eligibility requirements which include experience in
specific jobs, women and minority men experience unequal access to promotional
opportunity. Routes of promotion where this requirement may be most problematic
include Traditional Examinations, Administrative Transfers, and Non-competitive
Promotions. Thus, we recommend that strategies be developed to increase the
eligibility of women and minority men for managerial promotion through these
routes,

We recommend two strategies. First increased efforts can be made to
integrate the titles currently on the eligible list. This may mean targeted
recruiting efforts aimed at women and minority men for all entry level manager-
ial positions. It may also mean affirmative hiring practices that encourage
managers to select candidates who add to workforce diversity. These are basic

elements of any good affirmative action program.
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Second, we recommend that the State and the relevant labor organization(s)
jointly re-evaluate titles currently considered ineligible for any managerial
promotion, In this way additional titles with relatively large numbers of women
and minority men may be identified which meet the qualifications for inclusion.
Based on previous Center research, the State and the Public Fmployees Federation
are already involved in a similar pilot program to increase the numbers of women
and minority men eligible for managerial promotion exams. The Managerial Access
Project, coordinated by the Center for Women in Government, currently works with
labor/ ménagement committees to identify additional titles which might make one
eligible for g particular managerial examination.

One example may prove useful here. 1In the case of promotion to some
medical care administration titles, thoge in many male dominated job titles
representing a mix of technical/medical work and administrative work had been
tonsidered eligible to compete for the promotion. . However, those currently
working in several administrative nursing titles, where incumbents did both
administrative work and some direct patient care, had not been considered
eligible to compete for the promotion. Upon closer analysis, the labor/
management committee concluded that these female dominated nursing titles do
provide the appropriate experience to qualify incumbents for the managerial
title in question and recommended that they should be included on a revised list
of qualifying titles. 1In this way, the opportunity for women to compete for

managerial promotion was expanded.

We recommend a major institutionalization of a process similar to the pilot

- described above whereby eligibility criteria for all managerial examinations afe
carefully evaluated for unnecessary negative effects on women and minorities.

Similar cooperative efforts between labor and management may very well

identify titles with large numbers of women and minority men previously
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overlooked when the Administrative Transfer roster was established. If
additional titles with significant numbers of female and minority incumbents are
found to be appropriate for inclusion in the Administrative Transfer system, in
all likelihood, it will increase the number of women and minority men gaining
promotion through this route. In the long run, it also should assist in further
integrating those male dominated occupations already considered eligible for
Administrative Transfer.

In the case of Non-competitive Promotions, which by definition are only

possible when three or fewer individuals are eligible for a promotion, special

care should be given to assure that the eligibility requirements do not dis-
criminate against women and minority men. This could be done through labor/
management committees, as in the Managerial Access Project, or through a cen-
tralized monitoring process.

Fmployees Must Be Provided with Better Information About All the Routes of

Promotion. It is vital that all employees have information on ways to advance
in government. Without equal access to information, differential use of the
routes of promotion may result. Differential access to information about how the
gystem operates may be through "the old boy network" we hear so much about or
through other unofficial mechanisms. If information is unevenly available, and
if' white men are more likely to have access to this information than others,
that might explain in part why white men receive so many more promotions through
the wide range of alternative routes.

One example of what can happen without information arose in a conversation
with a woman in a mid;level management position. She came into State service to
take a provisional appointment four years previously. After one year she was
provisionally promoted to her current position pending the administration of an

examination. She was frustrated because after four years of State service,
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three years in her current position, she still had no permanent appointment
and therefore no vested employment rights. When she asked her supervisor about
the examination for her position, he respdﬂﬁed that an examination could not be
given because there were no other people who qualified for it. He implied that
she would have to remain provisionally appointed until a suitable pool of
candidates could be gathered.

This woman had never heard of a Non-competitive Open Competitive Promotion,

yet she was a prime candidate for it. Surely, the State law was enacted to
protect people in situations just like this. After I explained the process to
her, she was able to go back to her supervisor and request the permanent
appointment thr'ough a Non-competitive Open Competitive Promotion. However,
without reading the Civil Setrvice Law ot just happening to have a conversation
with someone who knew, this woman Had no easy access to the information on how
the system teally works. Obviously, her supervisor did tot know about

_:Noﬁbcompetitive Promotions either.

To respond to such situations, we suggest that the State issue a fianual
outlining all of the various legal and procedural mechanisms which can lead to
career advancement. With this iiformation in hand, an employéé cbuLd partici-
pate in decisions affecting less traditional advancement: Tn addition, such a
manual would assist managers and employees who would latet enter management to

better understand how to assist in the career development of theitr subordinates.

Non-traditional Routes of Promotion Should be Used For Affirmative Action.
It has been suggested repeatedly throughout this report that although the most
flexible routes of promotion tend to be used to promote white men, they could be
used a8 a tool for affirmative action in the State:. In order to take full use
of that opportunity, manhagers must understand the possibility of using these

routes to practice affirmative action and be held accountable for doing so.
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Consistent with recommendations made above for monitoring appointments
through non-traditional routes and for developing a manual on promotional
mechanisms, we recommend that these same strategles be extended specifically for
affirmative action purposes. Our earlier recommendation for system monitoring
was to insure non-discrimination in the allocation of promotions. We stress
that the monitoring system could go beyond non-discrimination to address issues
of affirmative action. Similarly, our recommendation for a manual to provide
employees with equal access to information could be extended to include
information on how these routes can be used to_take affirmative action._ . - - _
Conclusion

In this report we have analyzed the routes of managerial promotions in New
York State government., Although we found disparate use of the various routes
of promotion, such that it was white men who received the majority of non~
traditional permanent promotions, this need not always be the case. We have
made several recommendations which, if implemented, we believe will maintain the
flexibility inherent in the existing system and, at the same time, will reduce
the unequal opportunity currently experienced by women and minority men.

These results are intended to be useful to New York State in its continuing
efforts to create equal employment opportunity. In addition, we hope that this
report will be generally useful to those who continue in the effort to under-

stand the potential for adverse impact of organizational structures and

practices.
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APPENDIX A

DATA FORMAT AND LIMITATIONS
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This appendix provides a detailed account of our data sourceé; our dhdlydis
procedire for identifying an employee's most recent promotion, and the

limitations on thie analysis which resulted.

Data Source
We received career history data ofi the 7119 managers in competitive and
non-competitive positions in sixteen pre-selectéd New York State agencies, as of

November 1980.37

These data were delivered both on coiipiter tape and hatd
(paper) copy.

Figure B provides a reproduction of the type of hard copy ddta we teceived.
The cotiptiter tape contained essentially the same informatiot as the hdrd copy;
with a bogus social security number (000-00-0001 thtough 000-00-7119) to iden=
tify each case. At the top of Figure B, the current position record télié us
that the individual is in the competitive class (jurisdictional code = 0); is a
Senior Soils Engineéer (title code = 01050), at salary grdde 23. Line two
provides the current employing agency (Office of General Services); thé type of
dppointment (pernianent; code 1), the transaction code for how that appointmnefit
was made (by Non-competitive Promotion, transaction code = 14), dnd the date of
the appointment (9-4-80). Line three informs usithat the individual is male

(sex = 1), non-minority (ethnic = 0), a non-veteran (veteran's code = 3), was

born in 1948, was initially appointed in New York State im 1973, and has been in

the competitive jurisdictional class since his initial appointment in 1973,
The individual's career history is below the position record on Figure B.

Beginning at the top and progressing to the bottom of the history file, we

37Our analysis was limited to only those managers in competitive class
positions.



POSITION/PERSONNEL DATA
JURIS. CLASS - 0
AGENCY CODE - 01050
APPT. DATE - 09/04/80
INIT. APPT. - 06/28/73

HISTORY DATA |

JUR CLASS TITLE

Assnt Soils Engineer
Jr Engineer

Jr Engineer

Jr Engineer

Asst Soils Engineer
Assnt Soils Engineer
Assnt Soils Engineer
Assnt Sani Engr

Jr Engr

Assnt Sani Engr
Assnt Civil Engr Comns
Assnt Soils Engineer
Senr Soils Engineer
Senr Soils Engineer

COOCOOOOCOOOOOOO

SEX -1

SG

19
15
15
15
019
19
19
19
015
19
19
19
23
23

FIGURE B

CENTER FOR WOMEN IN GOVERNMENT
APPOINTMENT TYPE STUDY

TITLE CODE - 4027300

ETHNIC - O

LIST #

35-450

354500

35-450

20-122

*#%%*This transaction indicates a promotion.

TITLE - SENR SOILS ENGINEER

AGENCY NAME - EX OFF GEN SERV

EFF DATE

10/15/74
04/01/75
05/15/76
09/09/76
12/13/76
12/23/76
12/08/77
03/30/78
03/30/78
04/13/78
06/22/78
07/20/78
10/25/79
09/04/80

TYPE APPT., ~ 1

VET. CODE - 3

CLASS. SRTY. DATE - 06/28/73

ITEM #

44051
44403
44403
44403
44431
44431
44391
14123
14123
14123
46829
30664
30664
30664

SALARY GRADE - 23

TRANS. CODE - 14

BIRTHDATE - 05/48

AGENCY

Trans Main
Trans Main
Transportn
Trans Main
Trans Main
Trans Mai#
Trans Maip
Envir Cons
Envir Cons
Envir Cons
Envir Cons
Ex Off Gen
Ex Off Gen
Ex Off Gen

Off
Off
M/0
Off
Off
Off
Off
M/0
M/0
M/0
M/O
Serv
Serv
Serv

APPT. TYPE PERSONNEL ACTION

Temp
Perm
Temp
Perm
Cont
Cont
Perm
Prov
Perm
Perm
Prov
Perm
Prov
Perm

Dept

Rein Lv
Pref

Pref
Appt/Lv¥*%
Rein Lv
Dept

Pend Exam
Tr Reg

Oc

Pend Exam
Rein Res
Pend Exam**%
NCP

- SET -
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should be able to trace the course of the individual's career. T say "should
be" because as will be documented later, this was not always the case.

These data then, the position record and the career history provided our
chief data source. Transaction codes which indicated promotions were to be used
as our primary dependent variable, However, a major difficulty was to find the
most recent promotion for each individual. To do that, we had to look back into

each person's career history.

Tracing an Employee's History

The reader is referred again to Figure B, as an example of a career
history, ngigning at the top, we note an inconsistency. Although this man
entered State service in 1973, his career history was not entered onto the
computer until October, 1974, (The State was automating personpel records
throughout the eérly 1970's,) In 1974, the employee received a ;gmﬁpya¥y
gppointment in the Department of Transportation, to Assistant Soils Engineer,
galary grade 19, 8ix months later, he was reinstated to his previously held
permanent appointment of Junior Engineer, salary grade 15, There are two
additional transactions on hig file while he remained in that position: his
appointment was changed to temporary and then to permanent again, Because his
line pumber stayed the same, we suspect that the temporary appeintment entry

dated 5/15/76 was a mistake,

In December, 1976, the employee was promoted on a contingent permanent

basis to Assistant Soils Engineer and immediately took a leave of absence. Ten

days later he returned to work, A year later, in December, 1977, that appoint-

ment was made permanent through appointment from a departmental promotion list.
In March of 1978, according to the record he was provisionally appointed to

the title of Assistant Sanitary Engineer, still at salary grade 19, However, on
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the same day a regular transfer mechanism was used to demote him to a Junior
Engineer, his old salary grade 15 position. This combination of events seems
unlikely in fact. Yet, this is quite typical of the confusion in individual
personnel records. An analyst can only guess wﬁich, if either, of the entries
is a mistake.

The following month, April 1978, this employee was permanently appointed to
the title of Assistant Sanitary Engineer through an open competitive examina-

tion. Two months later he was provisionally appointed Assistant Civil Engineer

~in the Office of General Services at the same salary grade. Within a month that _ _

appointment was made permanent.
In October, 1979, this employee was provisionally promoted to Senior Soils

Engineer, salary grade 23. FEleven months later that promotion was made perman~-

ent through a Non-competitive Promotion.
It is important to note that in this career history example there are only
two promotions. They are marked with asterisks in the right hand margin. The

most recent promotion was included in our analysis of routes of promotion.

Data Limitations

In this section, a brief discussion of the data and analysis problems we
had with these career histories will be presented. Most importantly, the
problems encountered constrained the kinds of research questions we were able to
ask in thils analysis.

Our data problems were extensive from the very beginning. Not until we
actually began the analysis, the sample having been drawn and the career his-
tories gathered, did we realize the breath of information captured in trans-
action codes. We originally defined promotion as a positive change in salary

grade between the last two lines (transactions) on an employee's career history.
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However, we soon found that transaction Vcodes capture many other things in
addition to promotions. As indicated earlier, changes in a numerical code
~indicating the source of a particular individual's paycheck, corrections or
alterations to previous entries on theif file, completion of probationary
periods, leaves of absence, and extensions of leaves of absence are all examples
of the myriad of irrelevant data that we had accumulated. Obviously, these data
were relevant to State personnel staff who originated and maintained the
records. However, we did not fully understand going into the abalysis how many
"lines" of data we would have to sort through to find what we were interested in
~- a promotion, In the example of Figure B only two out of fourteen lines were
of intérest for this analysis.

This led to our most important disappointment with the data, We were
unable to isolate all those promoted in our sample. Because the career his-
torles were so bulky with information potentially irrelevant to a study-of‘the
promotion process, we were forced to select a subset of entries (the last four
lines) and to search within them for a ﬁromdtiOn, if there was one. If no
promotion was found in the last four lines, that individual was excluded from
further analysis. The resulting 1381 promotions available for analysis were a
small number éqmpared to our original sample. In addition to reducing the size
of our sample, using only promotions found in the last four lines meant that we
were introducing a significant new blas: those who had been promoted least

frequently and less recently were less likely to be included in our study than
those who had been promoted more frequently or very recently.

Finally, problems associated with the career history data also .are
represented in Figure B. Transaction codes were occasionally found to be used

incorrectly; for instance, a chahge of budget line number -~ which should only

affect the budget mechanism for the employee's paycheck, not the size of the



- 139 -

paycheck ;-'resulting in an increase in salary grade. Transaction codes were -
frequently entered incorrectly to the wrong person's file, for example a line
showing a psychologist becoming a budget analyst. When a correction is made, a
new line is entered showing the analyst becoming a psychologist again -~ but the
incorrect entry is never removed. Thus, research staff had to make judgments as
to whether a given change in occupation was real, or whether it was so far
fetched that we could safely assume a mistake. We tended to be conservative
with our manipulations and to assume if the change was at all feasible, it was
real.

In summary, data limitations prohibited us from answering all of the
research questions of interest. First, we experienced problems with the volume
of irrelevant data accumulated. A very large proportion of the transactions did
not involve promotions. Finding the most recent promotion on an individual's
record then required the development of a computer program which could search
through each history for a positive change in salary grade. Due to cost con-
straints of both time and funds, we were forced to limit that search to a small
number of lines on each history. This resulted in a smaller sample of individ-
uals than we had originally anticipated.

We also encountered problems with data format and quality. Although we
could adjust our analysis procedures to cope with the data format, we were less
able to compensate for data quality. Difficult staff decisions were necessary
to determine the most likely interpretations of confusing State recordkeeping.

However, even with these data limitations, we were able to analyze the most
recent promotions for 1381 managers in competitive class positions in New York
State. This is a larger sample than many researchers even can hope for.

The data were clearly adequate for our needs. With these 1381 promotions,

we were able to fulfill the objective of this study. We tested for and found
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systematic differences in the use of promotional mechanisms.

were able to make recommendations to redice those differences,

On that basis, we
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