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About the National Institute of Justice 

The National Institute of Justice is a research, de,'elopment, and evaluation center within the U.S. Department 
of Justice. Established in 1979 by the Justice System Improvement Act, NU builds upon the foundation laid by 
the former National Institute of Law Enf~rcement and Criminal Justice, the first major Federal research 
program on crime and justice. 

Carrying out the mandate assigned by the Congress, the National Institute of JU!itice: 

• Sponsors research and development to improve and stre,ngthen the cDminaljustice system and related civil 
justice aspects, with a balanced program of basic and applied research. 

• EvalU2.tes the effectiveness of federally-funded justice improvement programs and identifies programs that 
. promise to be successful if continued or repeated. 

• Tests and demonstrates new and improved approaches to strengthen the justice system, and recommends 
actions that can be taken by Federal, State, and local governments and private organizations and 
individuals to achieve this goal. 

• Disseminates information from research, demonstrations, evaluations, and special programs to Federal, 
State and local governments; and serves as an international clearinghouse of justice information. 

o Trains criminal justice practitioners in research and evaluation findings, and assists the research 
community through fellowships and special seminars. 

Authority for administering the Institute and awarding grants, contracts, and cooperative agreements is vested 
in the NU Director, assisted by a21-member Advisory Board. The Board recommends policies and priorities and 
advises on peer review procedures. 

NU is authorized to support research and experimentation dealing with the full range of criminal justice issues 
and related civil justice matters. A portion of its resources goes to support work on these long-range priorities: 

• Correlates of crime and determinants of criminal behavior 
• Violent crime and the violent offender 
• Community crime prevention 
• Career criminals and habitual offenders 
• Utilization and deployment of police resources 
• Pretrial process: consistency, fairness, and delay reduction 
• Sentencing 
• Rehabilitation 
• Deterrence 
• Performance standards and measures for criminal justice 

Reports of NIJ-sponsored studies are reviewed by Institute officials and staff. The views of outside experts 
knowledgeable in the report's subject area are also obtained. Publication indicates that the report meets the 
Institute's standards of quality, but it signifies no endors~ment of conclusions or recommendations. 
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CUTBACK MANAGEMENT IN AN ERA OF SCARCITY: 

HARD QUESTIONS FOR HARD TIMES* 

CHARLES H. LEVINE 
University of Maryland 

We are entering a new era of public budgeting, personnel, and program 
management. It is an era dominated by resource scarcity. It will be a period 
of hard times for government managers that will require them to manage cutbacks, 
tradeoffs, reallocations, organizational contractions, program terminations, 
sacrifice, and the unfreezing and freeing up of grants and privileges that 
have come to be regarded as unnegotiable rights, entitlements, and contracT,. 
It will be a period desparately in need of the development of a methodology 
for what I call "cutback management. "/1/ 

Let me explain why this will not be an easy time to manage government 
programs. Writing in 1965--in happier times--Robert Lane, in an article en
titled "The Politics of Consensus in an Age of Affluence," observed that 
support for government and political tolerance were promoted by economic 
growth and government expansion: "Since everyone is 'doing better' year by 
year, though with different rates of improvement, the stakes are not so much 
in terms of gain or loss, but in terms of size of gain--giving government more 
clearly the image of a rewarding rather than a punishing instrument."/2/ In 
1969, Allen Schick added to this with an observation of his own: 

"If there were losers in American politics, there was no need for 
concern, for they, too, could look to a better tomorrow when they 
would share in the political bargains and benefits."/3/ 

Cast against these observations, the challenge of scarcity and public 
sector contraction to the viability of our political and administrative systems 
should be obvious: growth slowdowns, zero growth, and absolute declines--at 
least in some sectors, communities, regions, and organizations--will increase 
the probability of rancorous conflict, decrease the prospects for innovation 
by consensus, and complicate the processes for building and maintaining support 
for administrative systems and democratic processes. In this potentially 
turbulent environment, the dominant management imperatives will likely involve 
a search for new ways of maintaining credibility, civility, and consensus; 
that is, in an era of scarcity, we will need new solutions to problems of how 
to manage public organizations and maintain the viability of democratic processes. 

"'~An earlier version of this article was presentell :;is an address to the American 
Association for Budget and Program Analysis, Wa~i,ington, D.C., November 7, 1978. 
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I have no ready solutions for these 1b.arq,··questions. I do not know of any
one else with solutions either. For now, I can only pose some que-stions which 
may poizit the way to theaeyelopment of a;i methodology for cutback management: 

1. ':, Why cutbacks? What is causing 'the need to make cuts? 

2. What is cutback management? wt~ is it different and difficult? 

3. What are the unique problems atld paradoxes of cutback situations? 

4. What strategic choices must maI1lagers make in cutting back? 
i, 

S. What do these questions and pr~lblems suggest as directions for future 
research? Ii 

Why Cutbacks? 

Cutbacks breed an atmosphere of uncertainty and insecurity. Employees, cli
ents, and interested third parties demand that the causes for cutbacks be brought 
under control, be eliminated altogether, or at least be accurately forecast so 
their impacts can be anticipated and programm~d. A starting point is ~o under
stand that cutbacks have a numbe.r of different causes that condition the ability 
of management to forecast, cope, or act on thera; that fa, some causes of cuts are 
more traceable and tractable than others. c, 

I The most familiar cause of -cuts is problem d.i.=pletion; cuts occur tvhen a 
{I },problem is solved, alleviated, brought under co:t:-t-rol, or when the demand that it 
~~ ~J be solved diminishes. Perhaps the best example of problem depletion has been the 

effect of demographic changes on the education system. Because our population 
has aged, schools have been forced to close or curtail activities considerably. 

Q 

We have also had some problems redefined due to new and emerging technologi
cal changes and, opportunities. ¥t example is the movement to deinstitutionalize 
the mentally ill. Whether deinstitutionalization was prompted by cost considera
tions or humanistic impulses is unclear since both factors were important. The 
important point is that deinstitutionalization would have been impossible were it 
not fo~ pharmaceutical advances in the development of tranquilizers and antide
pressants. In this case, deinstitutionalization has led to the closing and scal
ing down of institutions for the mentally ill. 

Problem depletion is common and often well;Ulllblicized. Itc'usually involves 
a growth and decline cycle where resources,~are built up and committed in great 
haste to tackle a public problem and then gradually withdrawn ~-.:F; the problem 
diminishes. Perhaps the best recent example of a development cycle has occurred 
in the space program where NASA peaked with the development of the Apollo program 
and has been drawing down ever since. A similar experience has occurred during 
wartime when the Department of Defense 'has rapidly grown and then been reduced 
during peacetime. The tendency of public problems to go through development 
cycles and the difficulty of dismantling public programs even after the problems 
for which they were originally created disappear or become less troublesome has 
not gone unnoticed/4/. Recent experiments with Sunset legislation, (where programs 
are brought under review usually three to five years after their initiation) are 
aimed at attuning public funding to problem depletion rather than to an agencyls 
survival needs. 
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A second familiar cause for cuts in public budgets stems from the erosion of 
the economic base of some of our cities and States. The litany of problems in 
our older cities and in the Northeast in general over the past 20 years under
lines the agony of managing decline: The growth of depe,ndent populations, the 
suburbanization of business, and industry, and the shifts in economic activity to 
the SunbtHt from the Frostbelt have put some areas in the impossible position. of 
needing to do more but being forced by declining tax bases to do less. The well
publicized fiscal problems of New York City and Cleveland and the retrenchment of 
their bureaucracies represent just the most advanced cases of a widespread 
national problem. 

The third type of causJ) for cutbacks is inflation. The cost of governmen£ 
has risen rapidly over the~ast, ten years -- at least doubling in most cases -
and has really taken off over the last five years. Because of its service 
nature, most government costs are incurred by personnel. In an euvirorlIDent of 
l.eveling or declining economic growth, something has to give. This means that in 
order to make any appr~ciable savings, cuts must be made in personnel and subse
quently in the services government agencies offer. 

Taxpayer revolts, a fourth cause of cutbacks has surfaced recently along 
with much speculation -- mostly tied to Propositon 13 -- about their causes. 
These explanations usually include reference to the difficulty of tracing the 
well-being of i~1ividual taxpayers to specific government services, the desire of 
voters to alleviate the impact of inflation on their personal disposable incomes, 
the backlash of taxpayers against the salary increases of unionized public work
ers and the services offered to the poor and minorities, and the cumbersomeness 
of financing local services through the mechanism of the property tax. In combi
nation, these explanations seen to capture much of the cause for taxpayer discon
tent with government. Assessment in.creases, linked to i~flation in the price of 
housingJin particular, have made tax limitation and roll'-back initiatives 
attractive alternatives to the financially pr.essed homeowner (irrespective of 
their £:uture implications for service delivery). . 

A fifth cause of cutbacks -- limits to growth -- directly or indirectly 
overarches the others. Our dependence on depletable resources and foreign energy 
sources has created a severe imbalance between exports and imports, and it is not 
clear whether we will be able to find substitutes or additional sources of energy 
by the end of this centur.y. We can also anticipate a further slowing down in the 
rate of economic growth (at least for the next decade or two) as our work force 
ages, our rate of productivity growth continues to decline, and the rate of 
growth in innovations (as expressed in patent applications) continues to level 
off. Besides the,se factors there are numerous other indicators that suggest that 
the contraction ibf the public sector has been caused in part by problems which 
are deeply rooted in the structure and functioning of our culture and economic 
system. f? 

What is Cutback Management? ~~y is it Different? 

Cutback management means managing organizational change toward lower levels 
of resource consumption and organizational activity. Cutting back an organiza
tion involves making hard decisions about who will be let go, what programs will 
be scaled down or' terminated, and what clients will be asked to ma.ke sacrifices. 
These are tough problems that are compounded by four aspects of resource scar
city. First, behavioral scientists have demonstrated that change is most eastly 
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accomplished when the people affected have somet~~~to gain, but under condi
tions of austerity the acceptance of change wnik-,")bf unlikely because the rewards 
required to gain cooperation and build conse~iG)~J~tl be unavailable. Second, 

()public organizatt' Ins. are ~onfron:-ed with. no~k::p ciVi'l'-~-~~rvJ..' c: procedu:-e~, veter
~_ an's preference, affJ.rmatJ.ve actJ.on commJ.tments, and col,~ctJ.ve bargaJ.nJ.ng agree

ments which cons'{rain the ability of management to target~~uts. Third, organiza
tional contraction produces some serious morale and job sat~sfaction problems 
which make it difficult to increase productivity to make up~or the cuts. 
Fourth, cutbacks reduce the enjoyment of working and managing in an organization 
because nearly everyone is forced into a position of having to do with less. 
Under these conditions, creativity diminishes, innovation and risk-taking 
decline, and the sense of excitement that comes from d~ing new things disappears. 
Simply put, it just is not as much fun managing a cont~;acting organization as it 
is an expanding one. 

A declining organization confronts its management with sevel:al unique prob
lems. The first problem I call "The Paradox of Irreducible Wholes." This problem 
refers to the fact that an organization cannot be reduced piece by pie.ce by sim
ply reversing the sequence of activities and resources by which it was built. 
The "lumpiness" of public organizations stems from the growth p:cocess in which 
critical masses of expertise, political support, facilities, equipment, and 
resources are assembled. Taking a living thing like an organi2;ation. apart is no 
easy matter; a cut may reverberate throughout a whol~ organization in a way no 
one could predict by just analysing its growth and pattern of development. 

The criminal justice system provides one example of the complexity of scal
ing down public services. Over time, the .criminal justice system has become 
increasingly interpenetrated and interdependent so that functional agencies like 
the police, courts, parole, cO\~\7ections, and juvenile services continually inter
act and depend on one another. Yet each of these units are often controlled and 
funded by different decisionmaking bodies -- local governments, State aud Federal 
agencies, independent boards, etc. If a cut is made in one function or funding 
source, it will likely impact on the other units in the system; but because of 
the fragmentation of political and managerial decisionmaking, coordinating and 
planning these cuts on a multiunit basis will likely be extremely difficult, if 
not impossible. 

The second problem is "The Management Scie!!:..,ce Paradox". This problem is 
caused by the way public organizations invest in and use their data systems and 
analytic capacity. When organizations have slack resources, they often develop 
elaborate management information systems, policy analysis capabilities, and hard
ware and software systems. But when resources abound, this capacity is rarely 
used because public agencies us~~lly prefer to spend slack resources building and 
maintaining political constituencies. In a decline situation, on the other hand, 
maintaining and using this analytic capacity often becomes impossible for a num
ber of reasons.. The scenario goes something like this: First, the most c&.pable 
analysts are lured away by better opportunities; then freezes cripple the 
agency's ability to hire replaceme~ts; and finally, the remaining staff is cut in 
order to avoid making cuts in personnel with direct service responsibility. All 
the while, organizational decisions on whereto take Cl1ts will be made on politi
cal grounds with important constituencies fully mobilized to protect their favor
ite programs. Therefore, in brief, the management science paradox Ir.~~nsthat 
when you have analytic capacity you do not need it; when you need it,'~you do not 
have it and cannot use it anyway. 
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The third quandary :Ls "The Fl~ee-Exiter Problem." Economists have identified 
what they call "free riders," i. e., people who take advantage of an organiza
tio~'s collect:i,ve goods without contributing their share to achieving the organi
zatJ.on's goals. When an organization is growing, the problem for management is 
how to.prevent (exclUde) free riders from enjoying the fruits of growth such as 
promotJ.ons, travel, training opportunities, and other available slack resources. 
During contraction, however, organizations must find ways to limit (include) 
free exiters, Le., people who seek to avoid sharing the "collective bads" pro
duc:d.bY :-he nece~s~ty to make sacrifices by either leaving the organization or 
avoJ.dJ.ng J.ts sacrJ.fJ.ces. Some potential free exiters, like skilled technical 
people and talented managers, are vitally needed if the organization is to func
tion well through a contraction. Yet these people have the greatest employment 
mobility, and their replacements are usually the hardest to attract to a declin
ing organization. The problem which declining organizatioil~ have to solve is how 
:-0 d:sign mechanisms to limit free exiter~ a~d reward valuable people for remain
J.ng J.n the organization through its diffi!lm:-lt times. 

The fourth problem is "The Tooth Fairy Syndrome."/51 In the initial stages of 
contractions, few people are willing to believe that the talk of cuts is for real 
or that the cuts will be permanent. The initial prevailing attitude in the 
organizati~n will usually be optimistic, i.e., that the decline is temporary and 
the cuts wJ.ll be restored soon by someone -- in some cases as remote as the tooth 
fairy. Unde~these conditions, management's credibility suffers and resistan.ce . . .\ ' 
cynJ.~J.sm, ana sarcasm tend to dominate responses to calls for voluntary budget 
cuttJ.ng. Top maluagement appeals for voluntary sacrifice tend to be met with a 
"you first, then me" response from middle and lower levels in. the organization. 
Th: pref:r:-ed ta~tical response for nearly everyone is to delay taking action 
whJ.le waJ.tJ.ng for someone else to volunteer cuts or for a bailout from a third 
party. 

The fifth problem is "The Participation Paradox." The field of organization 
development teaches that the best way to manage change is to encourage the maxi
mum amount of partic!ipation by all affected parties. But a rational cutback pro
cess will require that some people and programs be asked to take greater cuts 
than others. By encouraging participation, management also encourages protective 
behavior by those most likely to be hurt the most. The participation paradox 
confronts management with a nearly insoluble problem: How does one single out 
units for large sacrifices who have people participating in the cut process? The 
usual answer is to avoid deadlocks or rancorous conflict and allocate cuts across 
the board. 

'.'The Forgotten Deal Paradox" is the sixth problem. Ideally, an organization 
or unJ.t should be able to plan cuts and attrition on a multiyear basis. Such an 
optimum arrangemenr. would allow an° organization to plan its.' cuts so that six 
months, two years, or further on it will be allowed to fill some vacancies 
replace some equipment, or restore some services when needed. In the priv~te 
sector it i~ pos~ible to make bargains for restoring some cuts later on knowing 
that they wJ.ll lJ.kely be honored by the management team in the future. This kind 
of arrangement is much less likely in the public sector because the top manage
ment team usually lacks tbe continuity required to make and keep bargains with a 
long time frame. Most malJ.agers will resist multiyear bargaining if tl;!.ey fear 
that the other party to the bargain will not be around when the cuts are to be 
partially restored. 
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J The seventh problem Ifs "The Produc,:t,ivity Paradox." Briefly stated, when 

dealing with productivitlr, it takes money to save money. Productivity :e~uires 
up-front costs incurred ~Y training and equipment expenses. ~nder c~nd~t10ns ~f 
austerity, it is very dil1ficult to find and justify funds to 1n~est 1n produ7t1v
ity improvement, especiaLly if these funds can only be made ava1lable by lay~ng 
off employees or failing/to fill vacancies. 

These seven probleJ~ are illustrative of the difficultY,involved in managing 
cutbacks. They tend to !iforce management to rethink the process of organizational 
development and growth; !iand they force managers to make ~kinds of strategic 
choices in the face of ~Ierplexing uncertainty. 

What Strategies? 

At the present sta~~e of our knowledge about cutback management, strateg~es 
are easier to describe 1~han prescribe. So, at this point, ~e need»to be sat1s",; 
fied to raise appropria1~e questions and hope that later t~e1r answers can help 
managers cope with austerity .. \A proper start, therefore~ is t? investigate the 
major steps in the cutback process, that is, the strateg1c cho1ces that an organ
ization must make about cpnfromting, planning, targeting, and distributing cuts. 

--, 

Resist or smooth cuts? When confronting possible cuts, managers and politi
cal leaders will have to choose between resisting these cuts or smoothing them 
out by limiting their impact on the organization's most important functio~s, pro
cedures and long-term capacity. Since no organization accedes to cuts w1th 
enthusi~sm, some initial resistance is likely. But resistance is risky becaluse, 
"stonewalling" financial stress may ultimately force the need to make catac ysm1c 
cuts like massive layoffs; missed paydays; defaults on loans, bonds, ~nd notes; 
and the selling off of physical facilities and equipment. No respons1ble manager 
or public official wants to be caught in that kind of a situation with its unpre
dictable long-term consequences and embarrassing short-term implications. Some
time, usually quite early in the planning p:ocess, an organiza~ion's or ~overn
ment's leadership will have to make the ch01ce between strugg11ng to res1st cuts 
or struggling to minimize their negative effects. 

Deep gouge or-~m~£kcrarttents? Thi~ choice is af~e7t7d by ~he Forgotten 
Deal Paradox, that is, the utility of tak1ng deep cuts 1n1t1ally 1n order to 
rebuild the organization later is limited by the risk that the re~ources neede~ 
to build back capacity later will not be ~;vailable. The alternat1ve strategy 1S 
to"take the cuts year by year in small decrements to minimize their ~mpact in the 
hope that public support for the agency will increase and the cuts w1l1 stop. 
NAS~, an agency which has~ad 11 straight years of budget cuts i~ :~~l ~ollar 
terms chose to follow the small-decrement strategy. People fam111ar w1th NASA 
in th~ late 1970's and who know something about the agency during the 1960's 
often comment about the detrimental effect the small-decrement strategy has had 
upon the organization's management systems and some of the man~gement innova
tions, which it pioneered, like project management. The deep-gouge. strategy 
tends to make the most rational management strategy, but the small-decrement 
strategy may make the only ration.al political strategy. 

,Share the pain or target ~he cuts? Sharing the pain of cut~ bY,allocating 
theruvacross the board to all units may minimize pain, help to ma1nta1n morale, 
and build a good team spirit in the organization; but it is not responsible man
agement. Not every unit in an organization or every agency in a government 
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contributes equally to the goals, purposes, and basic functions of that organiza-
tion or government. In the initial stages of austerity, however, the preference 
of public officials will be~to avoid conflict by asking for across-the-board cuts 
from every unit -- usually to be absorbed by vacancies and voluntary attrition. 
Eventually, however, if an austerity situation gets bad enough, ~ome leadership 
will emerge to identify and rank priorities and allocate cuts to units based on 
them. These hard choices will be accompanied by intense debates over such mat
ters as the importance of differenl;; services ,,' the method of ranking priorities, 
and the difficulty of maintaining excellence in an organization when it is 
declining. Targeting cuts is a difficult job that tends to be avoided by all but 
the most brave or foolhardy dubHc officials. But if things get bad enough, and 
the across-the-board strategy is no longer feaSible, somewhere along the path of 
decline top management will have to switch from across-the-board to targeted 
cuts. 

Efficiency or equity? Perhaps the most difficult strategic choice to make 
in the cutback process involves the tradeoff between efficiency and equity. This 
dilemma stems from both the cost of delivering services to different pophlations 
and the composition of the public workforce. The most dependent parts of our 
population -- minorities, the poor, the handicapped, and the aged -- are often 
the most costly to serve. "Blind cost-cutting calculated on narrow productivity 
criteria could do grave harm to them., The dilemma is also compounded by the 
recent rises in minority public employment and the salience of seniority criteria 
in laying off public employees; last-in, first-out criteria for layoffs usually 
means that minorities and women will be differentially hurt -- irrespective of 
their productivity. Since there will always be a tendency to allocate cuts di~
proportionately to the politically weak, and productivity criteria could be used 
to disguise such an intent, we can expect cutbacks to spark much litigation as 
they become more widespread. The outcome of this litigation will, of course, 
greatly constrain, but never completely eclipse, managerial and political discre
tion over the locus and extent pf cuts. 

Directions for Future Research 

To begin to answer these hard questions, a cow~itment must be made to 
develop a research program on the managemen:t of fiscally stressed public organi
zations. We know almost nothiqg about what works best under different kinds of 
cutback conditions. So the first thing we need to develop is a baseline inven
tory of tools and techniques for managing cutbacks along with caSe studies of 
their application. With this information we can begin to sort out methods for 
scaling down public organizations and make some judgments about their appropri
ateness to solve cutback problems of different types and severity. 

, ..... ,,) 

S'econd, we need to find methods ift:r solving the credibility, civility, and 
consensus problems that plaque organizations and governments during period~ of 
large-scale cutbacks. We need to invent and perfect democratic processes :for 
allocatin.g cuts which will make cuts effective yet equitable. 

Third, we need to devote a great deal of thought ,to the ethical dimensions 
of cutbacks. We need to ask, -:for examp,le, what the ethical responsibility of an 
organization is to its terminated employees and decoupled clients. No one to my 
knowledge has systematically struggled with this problem yet, 
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Finally, we need.to understand how cuts affect public expectations and sup
port for government, Le., whet.her expectations about government(lperformance wiLl. 
be lowered altd toleration for poor 'services will b~ increased. I·f the post Worlo. 

. War II era has been until rec~ntly charact~r;j.zed by rising expectations and opti
mism about an activE:! public sector'''s~bility~tp solve public problems, will this 
new era produce a downward spiral of expectations and a pessimism ~'lb,out the effi
cacy of government to help create a better sos:iety? On a similar, but more nar
row note, how long and to what depths will Americans tolerate the effects of 
reduced ~,ublic services on their lives? For examplee:-, how m~ch will roads have to 
deteriorate from deferred maintenance before potholes') beco"e more than a minor 
irritation? At what point will drivers abandon poorly maintained highways and 
roads? How irregular and undependable will services become before there develops 
a movement in the citizenry to reorganize and reassign functions or"refund and 
rebui.la~public sQrvices and facilities? In other words, if support ,for govern
ment sfi1rvices swlngs;,back and forth like a pendulum, how poor will services have 
to becdme before support for their improvement begins to build? 

These are some hard quest;ions we need to worry about. These, I predict, 
will be some of the dominant issues of public management in the decade ahead. 

Austerity, Innovation, and Change 

Changes in many of the causes of financial stress are beyond local control 
or may require longtim~horizons and enormous public support. Clearly,' th.~;) 
redevelopment of a city's economic base cannot be accomplish:~~a overnight .I;ike
wise, inflation in the price of energy is mainly a problem of international ref1a
tions. Even statewide tax limitation initiatives are difficult for local offi
cials to influence: 

" On the other hand, local officials do not have their hands completely tied. 
SOllie functions, like zoos, jails, and local universities, can be reassigned to 
cou;.i\ty or State government. Some services" can be "privatized" by installing 
fee'~, user charges, and contracting arrangements for special skills, and some 
services can be consolidated to achieve economies of scale. Services can be 
"civilianized" through the use of volunteers and nonsworn personnel. Some ser-

!)vices can be reduced or eliminated by careful monitoring of the diff~rences 
between cit~zen "needs" and citizen "wants." And expenses can be tr'immed through 
=o~:ertime control, "downtime management," self-inSUrance, and new pension arrange
ments. 

More importantly, financial stress prolnises to force local governmei'nts to 
-engage in new ways of thinking about old practices. In the budget area alone, 
austerity has prompt~~~the adoption of prioritization methods like ZBB to be 
instituted in cities ~herevu~Yc,a~£cw-months ago line item budgeting seemed 
immut"ble. 

The enemies of responsible management in these gifficult times are compla
cency, convenience, and wishful thinking. The reluctance of public officials to 
"bite the bullet" of retrenchment and instead to cope \dth stress by absorbing 
attrition and vacancies when they o.ccur may only put off the 4ay when they are 
forced to layoff valuable employees and sell off city property. 

Convenience J.,,~.dB·;·to makin&j cuts across the board. This practice implicitly 
assumes that all 'imi,ts, agencie!r; " and programs are equally valuable to the 
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community. If the practice of cutting programs across the board were explicitly 
stated, it, would likely produce an ordering of public priorities that would 
please few people: Some~here along the line of decline, officials will have to 
prioritize. 

Wishful thinking causes immobility. Hoping, often in the face of overwhelm
ing evidence to the contrary, that the presellt state of financia:J,. stress will 
onLy be temporary or that there~~ill be a Federal or State Government bailout, 
freezes up iuitiatives. In a climate dominated by wishful thinking, building a 
rElalisti[':'approach to financial stress is not easy, but it is a requisite for 

'successfully managing a governmentwide contraction. "Stonewalling" resource 
scarcity by ignoring it or denying it will only precipitate crisis sometime in 
the future. " 

Perhaps the most troublesome aspects of seve~e,:financial stress are its 
political dynamics. Under conditions of the acute resource scarcity, "normal" 
budgeting -- adding new increments to last year's base appropriation!) and initiat
ing a few new programs from a large number of feasibile ideas -- will no longer 
be appropriate:. In order 1:0 provide a new program for a client grqup, some other 
prq,grams will have to be dirscontinued -- and some other client grohp deprived. 
This condition is what academic game theorists call "zero-sum politics," that is, 
taking from Peter to pay Paul. In zero-sum politics at the local level, 
entrenched interests and neighborhood groups fight to maintain services at pre
vailing levels against emerging groups with new demands. For local government 
officiab, politiCS of this kind is likely to produce tension and frustration. 
Faced with these unattractive consequences, many officials may choose to follow 
Harry Truman's advice and "get out of the kitchen" rather than fa~J'; the heat. 
For some local governments, resource scarcity may therefore also ~~an a decline 
in the quality of public servants -- just at the time when cities most need to 
attract the best leaders with the most imaginative minds and the strongest wills. 

The way out of this downward spiral is to adopt a posture of aggressive and 
imaginative public management. To begin QO cope with financial stress, a number 
of management actions could be taken to alert the public to the problem and pre
pare employees and clients for its consequences. 

The first step must be to assume a positive attitude toward innovation and 
to help create a citizenry and a bureaucracy willing to experiment with new ideas 
and methods of providing public services. There are a variety of ways of doing 
things. With the experience of other governments to draw upon and a willing cit
izenry and bureaucracy, officials should be able to discoxer and implement many 
cost-saving innovations. '.' 

The second step is to become convinced that fiscal stress can be managed, 
i.e., that a rational. process for g~nerating new resources, cutting expenses, and 
finding tlew sources of productivity gains can be combined with cutbacks to pre
serve those services most valued by the communi·ty. Rational retrenchment will 
require th~ prioritization of services and projects, and while the ranking pro
cess threa'tens to produce conflict, the spectre of ;financial collapse may enable 
the process to proceed more smoothly than skeptics might at first predict. 

The third step involves a marketing s~rategy to sell taxpayers on the 
impQrtance and quality of public services. Many problems of financing public 
services come from the lack of understanding of the public of the complexities of 
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government operations and the difficulties" ,iftvelvei,;l ':in: trying" to cut costs. 
Aggressive marketing can build greater citizen appr,edation for the efficiency of 
government ageQ,cies and for the fact that mostpU"blic servants are doing their 
best to proyide qu(J.ity services at least cost. This understanding may, in turn, 
yield two more dividends: citizens may accept fewer services when resources are 
obviously scarc~, and taxpayers may eventually vote ,to provide more revenues to 
s¥Pport their govefnment and civil servants. Co 

'1 
By engaging"in thi~ three step process, local officials may be more than 

prepared for the hard times ahead; they may also be prepa~ed for the time when 
resources may flow more freely. And theY:~"!llay also learn once again that courage-
ous management makes good polit;cs. ,~ 
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MANAGING STRATEGIC CHANGE 

James Brian Quinn 
Dartmouth College 

In two articles published previously in the SMR, the author described 
the process of "logical incrementalism" for strategic planning and how 
it is used effectively in several large corporations. This third and 
final article in the series analyzes this approach to management--a 
sort of purposeful "muddling"--in greater detail, delineating the steps 
which successful managers generally follow in inaugurating and execut
ing strategic change. Ed. 

"Just as bad money has always driven out good, so the talented general manager-
the person who makes a company go--is being overwhelmed by a flood of so-called 
professionals, textbook eXecutives more interested in the form of m~nagement than 
the content, more conc,erned about defining and categorizing and quantifying the 
job, than in getting it done .... They have created false expectations and wasted 
untold man-hours by making a religion of formal long-range planning."/l/ H.E. 
Wrapp, New York Times. 

Two previous articles have tried to demonstrate why executives managing strategic 
change in large organizations should not--and do not--follow highly formalized 
textbook approaches in long-range planning, goal generation, and strategy formu
lation./2/ Instead, they artfully blend formal analysis, behavioral techniques, 
and power politics to bring about cohesive, step-by-step movement toward ends 
which initially are broadly conceived, but which are then constantly refined and 
reshaped as new information appears./3/ Their integrating methodology can best 
be described as "logical incrementalism." 

But is this truly a process in itself, capable of being managed? Or does it sim
ply amount to applied initution? Are there some conceptual structures, princi
ples, or paradigms that are generally useful? Wrapp, Normann, Braybrooke, 
Lindblom, and Bennis have provided some macrostructures incorporating many impor
tant elements they have observed in strategic change situations./4/ These stud
ies and other contributions cited in this article offer important insights into 
the management of change in large organizations. But my data suggest that top 
managers in such enterprises develop their major strategies through processes 
which neither these studies nor more formal approaches to planning adequately 
explain. Managers consciously and proactively move forward incrementally: 

To improve the quality of information utilized in corporate strategic 
decisions. 

To cope with the varying lead times, pacing parameters, and sequencing 
needs of the "subsystems" through which such decisions tend to be made. 

To deal with the personal resistance and political pressures any impor
tant strategic change encounters. 

To build the organizational awareness, understanding, and psychological 
commitment needed for effective implementation. 
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To decrease the uncertainty surrounding such decisions by allowing for 
interactive learning between the enterprise a~d its varioug impinging 
environments. 

o 

To improve the quality of the strategic decisions themselves by 
(1) systematically involving those with mostospecific knowledge, " 
(2) obtaining the participation of those who must carry out ·the decl.-
Sl." ons. and (3) avoidino nremature momenta or closure which could lead ~-, ,- ... , (:) r 
the decision in improper directions. 

How does ·bnac.manage the complex incremental processes which can achieve these 
goals? The earlier articles structured certain key elements;/51 these will not 
be repeated here. The following is perhaps the most articulate short statement 
on how executives proactively manage incrementalism in the development of corpo
rate strategies: 

'Typically you start with general concerns, vaguely felt. Next you roll an issue 
around in your mind till you think you have ~conclusion that makes sense for 
the company. You then go out and sort of post the idea without being too wedded, 
to its details. You then start hearing the arguments pro. and con., and some very 
good refinements of the idea usually emerge. Then you pull the idea in a~~ put",,=c~~ 

c some resources toggJ:;h~r_._t.o.=s.t.udy~_it I?Q. oit=can..~be -pUct=cfo-rw:l'rd~a'S~more--ofa'-rormaI 
=====r~'=='-=-==~-~~preaeiit:iti~ii::~-Y~u--w~it-'for "stimuli accurrances" ar "crises," and launch pieces 

: af the idea ~J~ help in these situatians.But they lead toward your ultimate aim. 

" 

,-

j You kno.w where yau want to get. Yau' d like to get there in six months. But it 
may take three years, ar yau may nat get there. And when yau do. get there, yau 
don',t know whether it was originally yaur own idea--or samebody else had reached 
the same canclusian befare yau and" just got yau an baard for it. Yaunever know. 
The president wauld follow the same basic pracess, but he could drive it lIiuch 
faster than an executive lower in the .organizatian./61 

,; 

Because af differences in arganizatianal form, management style, or the content 
of individual decisions, no. single paradigm can hold for all strategic deci
sions./71 However, very complex strategic decisions in my sample of large organ
izatians tended to. evoke certain kinds of broad process steps. These are briefly 
outlined bela~. While these pracess steps occur generally in the order pre
sented, stages are by no means arderly ar discrete. Executives do consciausly 
manageDindividual steps proactively, but it is doubtf~l that anyone person" 
guides a majar strategic change sequentially through all the steps. Developl.ng 
most strategies requires numerous laops back to. earlier stages as unexpected " 
issues or new data dictate. Or decision times'" can become compressed and requl.re 

( ,(/. 

short-circuiting leaps forward as crises occur./BI Nevertheless, certal.n pat-
terns are clearly dominant in the successful management of strategic change in 
large organizations. 

James Brian Quinn is the William and Josephine Buchanan Professar of 
Management at The Amos Tuck Schaol of Business Administration, Dart
mauth College. Dr. " Quinn holds the B. S. degree in engineering fram 

.i', " Yale University, the M.B.A'cUegree from the Harvard Business Schaol, 
and the Ph.D. degree in economics from Columbia University. He is a 

II 

, .. ' well knawn lecturer and consultant to major U.S. and foreign corpara
tions, U.S. Congress, the State Department, and fareign na'tions. Dr. 
Quinn has written widely on corporate and natianal palicy questions, 
particularly in the technological realm. His new book, Strategies far 
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Change: Logical Incrementalism, has just been published by Daw 
Jones-Irwin. " 

CREATING AWARENESS AND COMMITMEN'r-- INCREMENTALLY 

Although many of the sample companies had elabarate formal environmental scanning 
procedures ,~most major strategic issues first emerged in vague or undefined ';' 
terms, such as "organizational ov:erlap," "product proli.feration," "excessive 
exposure in one market," or "lack-of foeus and D!otiviation."/91 Some appeared 
as "inconsistencies" in internal action patterns or "anomalies" between the 
enterprise's current posture and some perception of its future environment./IO/ 
Early signals may come from anywhere and may be difficult to distinguish from 
the background "noise" of ordinary communications. Crises, of cours,e, announce 
themselves with strident,.,urgency. in operations control systems. But,' if organi
zations wait until signals reach amplitudes high enough to be sensed by formal 
measurement systems, smooth, efficient transitions may be impossible. jIll 

,) i} !J 

NEED SENSING: LEADING THE FORMAL INFORMATION SYSTEM 

Effective change managers actively develop informal networks to get objective 
information--from other staff and l.ine .. exe.cutives;.wo!.'kers,'cllstome:.r:s ;~boa-rd'mem';;' 

c~'bers; suppiiers, 'pontidans~'t~dmoiogists, educators, outside professionals, 
government groups, and so on--to sense possible needs for change. They purposely 
use these networks to short-curcuit all the careful screens/12/ their organiza
tiol'ls build up to "tell the top only what it wants to hear." For example: 

Peter McColough, chairman and PEO of Xerox, was active in many high-level 
political and charitable activitied--from treasurer of the Democratic National 
Committee to chairman of the Urban League. In addition, he said, "I've tried to 
decentralize decisionmaking. If something bothers me, I don't rely on reports 
or what other executives may want to tell me. I'll go. down very deep into the 
organization, to certain issues and people, so I'll have a feeling for what they 
think." He refused to let his life be run by letters and memos. "Because I came 
up by that route, I know what a salesman can say. I also know that before I see 
(memos) they go. through fifteen hands, and I know what that can do to them."/13/ 

To avoid undercutting intermediate managers, such bypassing has to be limited to 
information gathering, with no implication that orders or approvals are given to. 
lower levels. Properly handled, this practice actually improves formal communi
cations and motivational systems as well. Line managers are less tempted to 
screen information and lower levels are flattered to be able "to talk to the very 
top." Since people sift signals about threats and opportunities through percep
tual screens defined by theil:' own values, careful executives make sure their 
sensing networks include people who loak at the world very differently than do 
those in the enterprise's daminating culture. Effective executives consciously 
seek options and threat signals beyond the status quo. "If I'm not two to three 
years ahead of my organization, I'm not doing my job" was a common comment of 
such executives in the sample. 

AMPLIFYING UNDERSTANDING AND AWARENESS 

In some cases executives quickly perceive the broad dimensions of needed change. 
But they still may seek amplifying data, wider executive understanding of issues, 
or greater organizational suppart before initiating action. Far from accepting 
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the first satisfactory (satisficing) solution--as some have suggest~d they do-
successful managers seem to consciously generate and consider a broad array of, 
alternatives./14/ Why? They want to stimulate and choose from the most creat~ve 
solutions offered by the best minds in their organizations. They wish to have 
colleagues knowledgeable, enough ~bQut issues to hel~ them think throu~h all the 
ramifications. They seek data and arguments suffic~ently strong to d~slodge pre
conceived ideas or blindly followed past practices. They do not want to be the 
prime supporters of losing ideas or to have their organizations slavishly adopt 
"the boss's solution. 1I Nor do they want--through announcing decisions too 
early--to prematurely threaten existing power centers which could kill any 
changes aborning. 

Even when executives do not have in mind specific solutions to emerging problems, 
they can still proactively guide actions in intuitively d:sired,di:ecti~ns--b~ 
defining what issues staffs should investigate, by select~ng p:~nc~p~l ~nvest~ga
tors, and by controlling reporting processes. They can select~vely ,t~p th: col
lective witll of their organizations, generating more awareness of cr~t~cal ~ssues 
and forcing initial thinking down to lower levels to achieve greater ~nvolvement. 
Yet they can also avoid irreconcilable opposition, emotional overcomm~tment,/15/ 
~r organizational momenta beyond their control by regarding all proposals as 
"strictly advisoryll at this early stage. 

As issues are clarified and options are narrowed, executives may systematically 
alert ever wider audiences. They may first "shop" key ideas am~ng tru~ted :01-
leagues to test responses. Then 7hey may commiss~o~ a few stud~es to ~11~1nate 
emerging alternatives, contingenc1es, or opportun1t1es. But ke~players m1~ht 
still not be ready to change their past action patterns or even be able to 1nves
tigate options creatively. Only when persu.asive data are,in hand an~ enough peo
ple: are alerted and "on board" to make a particular solut~on work, m~ght key 
executives finally commit themselves to it. Building awareness, conc:rn, and 
interest to attention-getting levels is often a vital--and slowly ach1eved--step 
in the process of managing basic changes. For example: 

In the early 1970s 'there was still a glut in world oil supplies. Neverthe
less, analysts in the General Motors Chief Economis7 's ~ffice beg~n to project a 
developing U.S. dependency on foreign oil and the l1ke11hood of h1ghe~ futu!e 
oil prices. These concerns led the board in 1972 to create an ad hoc energy task 
force headed by David C. Collier, then treasurer, later head of GM of Canad~ and 
then of the Buick Divison. Collier's group included people from manufactur1ng, 
research, design, finance, industry-government relations, and the economics 
staff. After six months of research, in May of 1973 the task force went to the 
board with three conclusions: (1) there was a developing energy problem, (2) the 
government had no particular plan to deal with it, (3) energy costs would ha~e a 
profound effect on GM's business. Collier's report" created a g~od deal of d1s-,. 

,.cussion around the company in the ensuing months. We were try1ng t,o g~t other 
people to think about the issue," said Richard C. Gerstenberg, then cha1rman of 
GM./16/ 

CHANGING SYMBOLS: BUILDING CREDIBILITY 

As awareness of the need for change grows, managers often want to signal the 
organization that certain types of changes are coming, even if specific solutions 
are not in hand. Knowing they cannot communicat~ directly with the. thousands 
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who would carry out the strategy, some executives purposely undertake highly vis
ible actions which wordles·sly convey complex messages that could never be commu
nicated as well--or as credihly--in ver~al terms./17/ Some use symbolic moves 
to preview or verify intended changes in direction. At other times, such moves 
confirm the inte,ntion of top: management to back a trust already partially begun-
as Mr. McColough's relocatioIl of Xerox headquarters to Connecticut (away from 
the company's Rochester reprographics base) underscored that company's developing 
commitment to product diversification, organizational decentralization, and 
international operations. Organizations often need such symbolic moves--or deci
sions they regard as symbolic--to build credibility behi~d a new strategy. With
out such actions even forceful verbiage might be interpreted as mere rhetoric. 
For example: 

In GM's downsizing decision engineers said that one of top management's 
early decisions affected the credibility of the whole weight-reduction program. 
"Initially, we proposed a program using a lot of aluminum and substitute materi
als to meet the new 'mass' targets. But this would have meant a very high cost, 
and would have strained the supplier's aluminum capacity. However, when we pre
sente~\~his program to management, they said, 'Okay, if necessary, we'll do it. ' 
They d~~n't back down. We began to understand then that they were dead serious. 
Feeling'''t~at the company would ~p~p,g t-l.Ie m0!ley was cr:i,t-ical to the success of 
the entir~>c~~'!la,ss reduction eff~rt." / 18/ 

LEGITIMIZING NEW VIE"~OINTS 

Often before reaching specific strategic decisions, it is necessary to legitimize 
new options, which have been acknowledged as possibili~ies, but which still 
entail an undue aura of uncertainty or concern. Because of their familiarity, 
older options are usually perceived as having lower risks (or potential costs) 
than newer alternatives. Therefore, top managers seeking change often con
sciously .~reate forums and allow slack time for their organizations to talk 
through threatening issues, work out the implications ~f new solutions, or gain 
an improved information base that will permit new options to be evaluated objec
tively in comparison with more familiar alternatives./19/ In many cases, strate
gic concepts which are ati"irst strongly resisted gain acceptance and support 
simply by the passage of time, if executives do not exacerbate hostility by push
ing them too fast from the top. For example: 

When Joe Wilson thought Haloid Corporation should change its name to include 
Xerox, he first submitted a memorandum asking colleagues what they thought of 
the idea. They rejected it. Wilson then explained his concerns more fully, and 
his executives rejected the idea ~~ain. Finally Wilson formed a committee headed 
by Sol Linowitz, who had thought ie/separate Xerox subsidiary might be the best 
solution. As this committee deliberated, negotiations were under way with the 
Rank Organization and the term Rank-Xerox no longer seemed so strange. "And so," 
according to John Dessauer, "a six-month delay having diluted most opposition, 
we of the committee agreed that the change to Haloid-Xerox might in the long run 
1?roduce sound advantages."/20/ 

Ma:J;ly top executives consciously plan for such "gestation periods" and often find 
that the strategic concept itself is made more effective by the resulting feed
bade 
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TACTICAL SHIFTS AND PARTIAL SOLUTIONS 

At this stage ~n the process guiding executives might share a fairly clear v~s~on 
of the general directions of movement. But rarely does a total new corporate 
posture emerge full grown--like Minerva from the brow of Jupiter--from anyone 
source. Instead, early resolutions are likelYcto be partial, tentative, or 
experimental./21/ Beg~nning moves often appear as mere tacti~al adjustm:n~s in 
the enterprise's exist:;thg posture." As such, they encounter l~ttle oppos~t~on, 
yet each partial solution adds momentum in new directions. Guiding executives 
try carefully to maintain the enterprise's ongoing strengths while shiftin~ its 
total posture incrementally--at the margin--toward new needs. Such execut~ves 
themselves might not yet perceive ,C;t1;J.e full nature of the strategic shifts they 
have begun. They can still experiment with partial new approaches and learn 
without risking the viability of the total enterprise. Their broad early steps 
can still legitimately~ead to a variety of different success scenarios. Yet 
logic might dictate tftat they wait before committing themselves to a total new 
strategy./22/ As events unfurl, solution~)\to several interrelated problems might 
well flow together in a not-yet-perceived synthesis. For example: 

In the early 1970s at General Motors there was. a distinct awareness of a 
developing fuel economy ethic. General Motors executives said, "Our conclusions 
tJe"""· """,,"11u "t- t-ho "."nu ..... .,.o+<ion.::.l level==tliatthe-·big cartrenO" was"a1: -an end. 
•• --- '--- ..... ~.:I .-- ---- .-""'~ •. -~---

But we were not at all sure sufficient numbers of large car buyers were ready to 
move to dramatically lighter cars. Nevertheless, GM did start concept studies 
that resulted in the Cadillac Seville. 

When the oil crisis hit in 1973, the company responded in further increments at 
first merely increasing production of the existing small car lines. Then as the 
crisis deepened, it added another partial solution, the subcompact "T car"--the 
Chevette and accelerated .. the Seville's development cycle. Next, as fuel economy 
appeared more saleable, executives set an initial target by removing 400 pounds 
from B-C bodies in 1977. As fuel economy pressures persisted and engineering 
feasibilities offered greater confidence, this target was increased to 800~1000 
pounds (three mpg). No step in itself shifted the company's total strategic pos
ture until the full downsizing of all lines was announced. But each partial 
solution built confidence and commitment toward new direction. 

BROADE~ING POLITICAL SUPPORT 
'-,-, 

Often these broad emerging strategic thrusts need expanded political support and 
understanding to achieve sufficient momentum to survive./23/ Committees, task 
forces and retreats tend to be favored mechanisms for accomplishing this. If 

, . "b" f . 'd carefully managed, these do notpecome the gar age cans 0 emerg~ng ~ eas, as 
some observers have noted./24/ By selecting the committee's chairman, member
ship, timing, and agenda, guiding executives can largely influence and predict a 
des, ired outcome and can force other executives toward a consensus. Such groups 

" , 
can be balanced to educate, evaluate, neutralize or overwhelm opponents. They 
can be used to legitimize new options or to generate broad cohesion among diverse 
thrusts, or they can be narrowly focused to build momentum. Guiding executives 
can constantly maintain complete control over these "advisory processes" through 
their various influences and veto potentials. For example: " 
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1MB's Chairman Watson and Executive Vice President Learson had become con
cerned over what to do about: third generation computer technology, a prolifera
tion of deSigns from various divisions, increasing cos.ts of de'V'eloping software, 
internal competition among their lines, and the needed breadth of line for the 
new computer applications they began to foresee. Step by step, they oversaw the 
killing of the company's huge Stretch computer line (uneconomic), a proposed 8000 
series of computers (incompatible software), and the prototype English Scamp Com
puter (duplicative). They then initiated a series of "strategic dialogues" with 
divisional execu~ives to define a new strategy. But none came into place because 
of the parochial: nature of divisional viewpoints. 

Learson~ therefore, set up the SPREAD Committee, representing every major segment 
of the company. Its twelve members included the most likely opponent of an inte
grated line (Haanstra), the people who had earlier suggested the 8000 and Scamp 
designs, and Learson's handpicked lieutenant (Evans). When progress became 
"hellishly slow," Haanstra was removed as chairman and Evans took over. Eventu
ally the committee came forth with an integrating proposal for a single, compati
ble line of computers to blanket and open up the market for both scientific and 
business applications, with "standard interface" for peripheral equipment. At 
an all-day meeting of the fif:ty top executives of the company, the report was 
not received with. enthusiasm, but there were no compelling objections. So 
Learson blessed the silence as consensus saying, "OK, we'll do it"--Le., go 
ahead with a major development program./25/ 

In addition to facilitating smooth implementation, many managers reported that 
interactive consensus building processes also improve the quality of the strate
gic decisions themselves and help achieve positive and innovative assistance when 
things otherwise could go wrong. 

OVERCOMING OPPOSITION: "ZONES OF INDIFFERENCE" ANP "NO LOSE" SITUATIONS 

Executives of basically healthy companies in the sample realized that any attempt 
to introduce a new strategy would have to deal with the support its predecessor 
had. Barring a ~ajor crisis, a frontal atta~k on an old strategy could be 
regarded as an attack on those who espoused it--perhaps properly--and brought 
the enterprise to its present levels of success. There often exists a variety 
of legitimate views on what could and should be done in the new circumstances 
that a company' faces. And wise executives do not want to alienate people who 
would otherwise be supporters. Consequently, they try to get key people behind 
their Cbncepts whenever possible, to co-opt or neutralize serious opposition if 
necessary, or to find "zones of indifference" where the proposition wOlild not be 
disastroue1y opposed./26/ Most of all they seek "no lose" situations which will 
motivate all the important players toward a common goal. For example: 

When James McFarland took o'ver at General Mills from his power base in the 
Grocery Products DiVision, another serious contender for the top spot had been 
Louis B. "Bo" Polk, a very'l)right, aggressive young man who headed the corpora
tion's acquisition-diversifl.cation program. Both traditional lines and acquisi
tions groups wanted sUPP9rt for their activities and had high-level supporters. 
McFarland's corporate-wide "goodness to greatness" conferences (described in 
earlier articles) first obtained broad agreement on growth goals and criteria 
for all areas. 
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Out of ~his and the related acquisition proposal process came two thrusts: 
(1) to expand--internally and through acquisitions--in food-related sectors and 
(2) to acquire new growth centers based on General Mill's marketing skills. 
Although there was no formal statement, there was a strong feeling that the 
majority of resources should be used in food-related areas. But neither group 
was foreclosed, and no one could suggest the new management was vindictive. As 
it turned out, over the next five years about $450 million was invested in new 
businesses, and the majority were not closely related to foods. 

But such tactics do not always work. Successful executives surveyed tended to 
honor legitimate differences .in viewpoints and noted that initial opponents often 
shaped new strategies in more effective directions and became supporters as new 
information became available. But strong-minded executives sometimes disagreed 
to the point where they had to be moved or stimulated to leave; timing could dic
tate very firm top-level decisions at key junctures. Barring crises, however, 
disciplinary steps usually occurred incrementally as individual executives' atti
tudes and competencies emerges vis-a-vis a new strategy. 

STRUCTURING FLEXIBILITY: BUFFERS, SLACKS, AND ACTIVISTS 

~'T'~.,.,..~';~ro", T l_:no~~,~J"~"''''L,,,~,..~,~~t-''I'L m<l""Y nnr",rt.l'I. ; nties .;... the .tot:!l pnv'; rnnm""n1- f'nr managers 
-Jr~-~~-J (C~-~~ ~~---- ---J ---- - ~ ... '" .......... - -.- .--------.. --- ---.. . .. 
to program or control all the events involved in effecting a major change in 
strategic" direction. Logic dictates, therefore, that managers purposely design 
flexibility into their organizations and have resources ready to deploy incre
mentally as events demand. Planned flexibility requires: (1) proactive horizon 
scanning to identify the general nature and potential impact of oPPQFtunities 
and threats the firm is most likely to encounter, (2) creating suffiCient 
resource buffers--or slacks--to respond effectively as events actually unfurl, 
(3) developing and positioning "credible activists" with a psychological commit
ment to move quickly and flexibly to exploiCspecific opportunities as t.hey 
occur, and (4) shortening decision lines from such people (and key operating man
agers) to the top for the most rapid system response. These--rather than pre
capsuled (and shelved) programs to respond to stimuli which never quite occur as 
expected--are the keys to real contingency planning. 

The concept of resource buffers requires special amplification. Quick access to 
resources is needed to cushion the imp,i!ct of random events, to offset opponents' 
sudden attacks, or to build momentum for new strategic shifti~. Some examples 
will indicate the form these buffers may take. 

(> 

v 

For cr~tical purchased items, General Motors maintained at least three sup
pliers, eacb; with sufficient, capacity to expand production should one of the 
others encounter a catastrophe. Thus, th~ company had expandable capacity with 
no fixed investment. Exxon set up its Exploration Group to purposely undertake 
the~igher risks and longer-term investments necessary to search for oil in new 
areas, and thus to reduce the potential impact on Exxon if there were sudden 
unpredictable changes in the availability of Middle East oil. Instead of hoard
ing cash, Pillsbury and General Mills sold off unprofitable businesses and 
cleaned up their financial statements to improve their access to external capital 
sources for acquisitions. Such access in essence provided the protection of a 
cash buffer without its investment. IBM's large R&D facility and its project 
team approach to development assured that it had a pool of people it could 
quickly shift among various projects to exploit interesting new technologies. 
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~e~ such fl7xibl~ response patterns are designed into the enterprise's strategy, 
1t 18 proact1vely ready to move on those thrusts--acquisitions, innovations, or 
resource explorations--which require incrementalism. 

SYSTEMATIC WAITING AND TRIAL CONCEPTS 

~heprepared strategist may have to wait for events, as Roosevelt awaited a 
trauma like Pearl Harbor. The availalti>lit.y of desired acquisitions or real 
estat: might: depend on a death, divorce," fiscal crisis, management change, or an 
errat1c sto(:k market break. /27 / T~lchnological advances may have to await new 
knowledge, inventions,' or lucky accidents. Despite otherwise complete prepara
tions, a planned market entry might not be wise until new legislation, trade 
agreements, or competitive shake-outs occur. Organizational moves have to be 
timed to retirements, promotions, management failures, and soc' on. Very often 
the specific strategy adopted .depends on the timing or sequence of such random 
events./28/ For ex~mple: ~) 

. A~though Continental Group's top executives had thoroughly discussed and., 
1nvest1gated energy, natural resources, and insurance as possible "fourth legs" 
for the company, the;major acquisition pos~ibilities were so different that the 
st~a~egic choice depended .onthe fit n£particular candidates--e.g.; Peabody Coal 
~~ R1chmond Insurance--within these possible industries. The choice of one 
industry would have precluded the others" The sequence in which firms becamle' 
available,affected the final choice, and that choice itself greatly influenced 
the whole strategic posture of the company. 

In many of the cases studied, strategists proactively launched trial concepts'-
Mr. McColough's "architecture of information" (Xerox), Mr. Spoor's "Super BoxH 

(Pillsbury)--in order to generate options and concrete proposals. Usually thlese 
"trial balloons" were phrased in very broad terms. Without making a commitme;nt 
to any specific solution~ the executive can activate the organization's creative 
abilities. This approach keeps the manager's own options open until substantive 
alternatives can be evaluated against each other and against concrete current 
realitie~,,-,! It prevents practical line managers from rejecting a strategic shift, 
as they m':t.jht if forced to compare a "paper option'! against well-defi .. ned curl:ent 
needs. Such trial concepts give cohesion to the new strategy while enabling the 
company to take maximum advantage of the psychological and informational benefits 
of incrementalism. 

\ 
SOLIDIFYING PROGRESS--INCREMENTAtLY 

As events move forward, executives can more clearly perceive the specific d.irec
tions in which their organizations should--and realistically can--move. They 
can seek more aggressive movement and commitment to their new perceptions with
out undermining importa~t ongoing activities or creating unnecessary reac~:ions 
to their purposes. 

Until this point, new strategic goals might remain broad, relatively unrefined, 
or 7ven unstated except as philosophic concepts. More specific dimensions might 
b7 1ncrementall~ announced as key pieces for information fall into place, speci
f1c unanswered 1SSU~S approach resolution, or significant resources have to be 
formally committed. 
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CREATING POCKETS OF COMMITMENT 

Early in this stage, guiding executives may need to actively implant support in 
the organization for new thrusts ... They may encourage an array of exploratory 
projects for each of several possible options. Initial projects cancbe kept 
small, partial, or ad hoc, nei'ther forming a comprehensive program nor seeming 
to be integrated into a cohesive strategy. Executives often provide stimulating 
goals, a proper climate for imaginative proposals, and flexible resource support, 
rather than being personally identified with specific projects. In this w~y they 
can achieve organizational involvement and early commitment without focusing 
attention on anyone solution too soon or losing personal credibility if it 
fails. 

Once under way, project teams on the more successful programs in the sample 
become ever more committed to their particular areas of exploration. They become 
pockets of support for new strategies deep within the organization. Yet, if nec
essary, top managers.-could delay until the last moment their final decisions 
blending individual projects into a total strategy. Thus, they were able to 

\\ obtain the best possible match among the conwany's technical ab~~lities, its psy
'~;o;;,hologic~l commitments, and its changing mall'ket needs. By making final choices 
!;rmore effecj;ively--as late as possible with better data, more conscientiously 
.. inve~tigation options, and the expert critiques competitive projects allm~ed..;,

these executives actually increased technical and ~arket efficiencies of thdlr 
enterprises, despite the apparent added costs of parallel efforts./29/ 

In order to maint~in their own objectivity and future flexibility, some execu
tives choose to keep"their own political profiles low as they build a new con
sensus. If they see.;a committed to a strategy too soon, they might discourage 
others from pursuing key issues which should be rais~d./30/ By stimulating 
detailed investigations several levels down, top executives can seem detached 
yet still shape both progress and ultimate outcomes by reviewing interim results 
and specifying the timing, format, and forums for the release of data. When 
reports come forward, these executives can stand above the battle and review pro
posals,objectively, without being personally on the defensive for having commit
ted themselves to a particular Soll~tion too soon. From this position they can 
more easily orchestrate a high-let~l consensus on a new strategic trust. As an 
added benefit, negat~ve decisions on proposals often come from a group consensus 
that top executives can simply confirm to lower levels, thereby preserving their 
personal veto for",more crucial moments. In many well-made decisions people at 
all levels ~ontribute to the generation, amplification, and interpret2tion of 
options and'illformation to the extent that it is o,ften difficult to say who 
really makes the decision./31/ 

FOCUSING THE ORGANIZATION 

In spite of their apparent detachment, top executives do focus their organiza
tions on developing ~trategies at critical points in the process. While adhering 
to the rhetoric of specific goal setting, most executives are careful not to 
state new goals in concrete terms before they have built a consensus among key 
players. They fear that they will prematurely centralize the organization, pre
empt interesting options, provide a cpmmon focus for otherwise frag..mented oppos,;i.
tion, or cause t.he organization to a~t prematurely to carry out a spec,;i.fic com
mitment. Guiding executives may quietly shape the many alternatives flowing 
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upward by using what Wrapp refers to as "a hidden hand." Through their informa
tion networks they Can encourage concepts they favor, let weakly supported 
options die through inaction, and establish h~rdles or tests for strongly sup
ported ideas with which they do not agree but ''iv-hich they do not, ~'"ish to oppose 
~~~. 0 

Since opportunities for such focusing generally develop unexpectedly, the timing 
of key mov'es is often unpredictable. A crisis, a rash of reassignments,. a reor
ganization, ora key appointment may allow an executive to focus atten~ion on 
particular thrusts, add momentum to sOlDe, and perhaps quietly phase rliIt 
others .~/32/ Most managers surveyed seemed well aware of the notion that "if 
there are not other options, mine wins." Without being Machiavellian, they did 
not want misdirected options to gain strong political momentum and later have to 
be terminated in an open bloodbath. They also did not want t.o send false signals 
that stimulated other segments of their organizat{Cons to make proposals in 
undesirable directions. They sensed very clearly that the patterns in which pro
posals are appro~ed or denied will ineVitably be perceived by lower echel~ns as 
precedents for/neveloping future goals or policies. 

c:.~/ i1 

liii MANAGING COALITIONS 

Power interaction.s among key players are important at this stage of solidifying 
progress. Each player has a different level of power determined by his or her 
information base, organizational position, and personal credibility./33/ Execu
tives legitmately.perceive problems or opportunities differently because of their 
particular values, experiences, and vantage points. They will promote the solu
tions they perceive as the best compromise for the total enterprise~, for them
selves, and for their particular units. In an organization with dispersed power, 

o the key figure is the one who can manage coalitions./34/ Since no one player 
has all the power, regardless of that individual's skill or position, the action 
that occurs over time might differ greatly from the intentions of any of the 
players. /35/ Top executives try to senC,e whether support exists among important 
parties for specific aspects of an issue and try to get partial decisions and 
momenta going for those aspects. As "comfort levels" or political pre8sures 
within the top group rise in favor of sp~cific decisions, the guiding executive 
might, within his or her concept of a more complete solution, seek--among the 
various features of different proposals--a balance that the most influential and 
credible parties can actively support. The result tends to be a stream of par
tial decisions on ~~mited strategic issues mad.e hy constantly changing coalitions 
of the critical power centers./36/ These decisions steadily evolve toward a 
broader consensus, acceptable to both the top executive and some "dominant coali
t-ion" among these centers. As a. partial consensus emerges, top executives mi2ht 
crystallize issues by stating some broad goals in more specific terms for int~r
nal consumption. Finally, when sufficient general acceptance exists and the tim
ing is~right, the goals may begin to appear in more public announcements. For 
example: 

As General Mills divested several of its major divisions in the early 1960s, 
its annual reports began to re~er to these as deliberate moves "to concentrate 
on the company's strengths" arid "to intensify General Mills's efforts in the con
venience foods field." Such statements could not have been made until many of 
the actual divestitures were completed, and a sufficient consensus existed among 
the top executives to support the new corpora~e concept. 
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FORMALIZING COMMITMENT BY EMPOWERING CHAMPIONS 

As each major strategic thrust comes into focus, top executives try to ensure 
that some individual or group feels responsible for its goals. If the trust will 
project the enterprise in entirely new directions, executives often want more 
than mere accountability for its success--they want real commitment./37/ A sig
nif~cantly new m~jor thrust, concept, product, or problem solution f~equently 
neeas the nurtur~ng hand of someone who genuinely identifies with it and whose 
future depends on its success. For example: 

Once the divestiture program at General Mills was suffiCiently under way, 
General Rawlings selected young "Bo" Polk to head up an acquisition program to 
use the cash generated. In this role Polk had nothing to lose. With strong sen
ior management in the remaining consumer products division, the ambitious Polk 
would have had a long r,oad to the top there. In acquisitions, he provided a 
small political target, only a $50,000 budget in a $500 million company. Yet he 
had high visibility and could build ,his own power base, if he were successful. 
W~th direct access to and the support of Rawlings he would be protected through 
h~s early ventures. All he had to do was make sure his first few acquisitions 
were successful. As subsequent acquisitons succeeded, his power base could feed 
on itself--satisfying both Polk's'ego needs and the company's strategic goals. 

In some cases, top executives have to wait for champions to appear before commit
ting resources to risky new strategies. They may immediately assign accountibil
ity for less dramatic plans by converting them into new missions for ongoing 
groups. o 

From this point on, the strategy process is familiar. The organization's formal 
structure has to be adjusted to support the strategY./38/ Commitment to the most 
important new thrusts has to be confirmed in formal plans. Detailed'budgets, 
programs, controls, and reward systems have to reflect all planned strategic 
thrusts. Fi~ally, ~he guiding executive has to see that recruiting and staffing 
plans are al~gned w~th the new goals and that--when the situation permits--sup
po:-ters an~ ~ersistent opponents of intended new thrusts are assigned to appro
pr~ate pos~t~ons. 

CONTINUING THE DYNAMICS BY ERODING CONSENSUS 

The major, strategic changes studied tended to take many years to accomplish. The 
process was continuous, often without any clear beginning or end./39/ The deci
sior: process constantly molded and modified management's concerns and concepts. 
Rad~cal crusades becam~ the new conventional wisdom, and over time totally new 
issues emerged. Participants or observers were often not aware of exactly when 
a particular decision had been marle/40/ or when a subsequent consensus was cre
ated to supersede or .~odify it; the process of strategio:1change was continuous 
and dynamic. Several GM executives described the frequently imperceptible/41/ 
way in which many strategic decisions evolved: 

We use an iterative process Ito make a series of tentative decisions onothe way 
we ~hink the ~ar~et will go. As we get more data we modify these continuously. 

" It ~s often.d7ff~cult to say wh~ decided something and when--or even who origi
nated a dec~s~on .•.. Strategy really evolves as a series of incremental steps .... I 
frequently don't know when! a decision is made in General Motors. I don't remem
ber being in a comm~ttee meeting whe~things came to a vote. Usually someone 
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will simply summarize a developing position. Everyone else either nods or states 
his particular terms of consensus. 

A maj oi';' strategic change in Xerox was characterized this way: 

How}1as the overall organization de~'ision made? I've often heard it said that 
after talking with a lot of people ,and having trouble with a number of decisions 
which were pending, Archie McCardell really reached his own conclusion and got 
Peter McCoiough's backing on it. But it really didn't happen quite that way. It 
was an absolutely evolutionary approach. It was a growing feel,;ing. A number of 
people felt we ought to be moving toward some kind of matrix organization. We 

"~~°Ilave aho.1ays been a pretty democratic type of organization. In our5iulture you 
can't come down with mandates or ultimatums from the top on major changes like 
this. You almost have to work these things through and let them grow and evolve, 
keep them on the table so people are thinking about them and talking about them. 

Once the organization arrives at its new consensus, the guiding executive has to 
move immediately to insure that this new position does not become inflexible. 
In trying to build commitment to a new concept, individual executives often sur
round themselves., with people who see the world in the same way. Such people can 
rapidly become systematic screens against other views. ,~Effective executives 
therefore purposely continue the change process, constantly introducing new faces 
and stimuli at the top. They consciously begin to erode the very strategic 
thrusts they may have just created--a very difficult, but essential, psychologi
cal task. 

,- '-, 
INTEGRATION OF PROCESSES AND OF INTERESTS 

In the large enterprises ~pserved, strategy formulation was a continuously evolv
ing analyt~cal-political ,consensus process with neither a finite beginning nor a 
definite end. It generally followed the sequence described above. Yet the total 
process was anything but linear. It was a groping, cyclical process that often 
circled back on itself, with frequent interruPti;ons and deJays. Pfiffner aptly 
describes the procE1.~s of strategy formation as "being "like fermentation in bio
chemistry, rather tnan an industrial assembly line."/42/ 

Such incremental management processes are not abrogations of good management 
practice. No)t are t!J.ey Machiavellian or consciously manipulative maneuvers. 
Instead, they represent an adaptation 'to the practical psychological and informa
tional problems of getting a constantly changing group of people with diverse 
talents and interests to move together effectively in a continually dynamic 
environment. Much of the impelling forc~!behind logical incrementalism comes 
fro~la desire to tap the talents and, psychological drives of the whole organiza
tion}:cto create cohesion, and to generate identity with the emerging stra:tegy. 
The remainder of that force results from the interactive nature of the random 
factors and lead times affecting the independent subsystems that compose any 
total strategy. 

AN INCREMENTAL--NOT PIECEMEAL--PRdCESS 

The total pattern of action, though highly incremental, is not piecemeal in well
managed organizations. It requires constant, conscious reassessment of the total 
organization, its capacities, and its needs as related to surrounding environ
ments. It requires continual attempts by top managers to integrate these actions 
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into an understandable, cohesive whole. How do top managers themselves describe 
the process? Mr." Estes, president of Gener~al Motors, said: 

"We try to give them the broad concepts we are trying to achieve. We operate 
through questioning and fact gathering. Strategy is a state of mind you go 
through. When you think about a little problem, your mind begins to think how 
it will affect all the different elements in the total situation. Once you have 
had all the jobs you"need to qualify for his position, you can see the problem 

'~I 

from a variety of viewpoints. But you don't try to ram your conclusions down ~ 
people's throats. You try to persuade people what has to be done and provide 0 

confidence and leadership for them." 

FORMAL-ANALYTICAL TECHNIQUES 

At each stage of strategy development, effective executiv-es constantly try to 
visualize the new patterns that might exist among the emerging strategies of var
ious subsystems. As each subsystem strategy becomes more apparent, ~obh its 
executive team and top-level groups try to project its implicati~ns fOr((the total 
enterprise and to stimulate queries, support, and feedback from those itlvolved 
in r~lated strategies. Perceptive top executives see that the various teams gen
erating subsystem strategies have overlapping members. They require periodic 
updates ~'and reviews before higher echelon groups that can bring a total corporate 
view to bear. They use formal planning processes to interrelate and evaluate 
the resources required, benefits sought, and risks undertaken vis-a-vis other 
elements of the enterprise's overall strategy. Some use scenario techniques to 
help visualize potential impacts and relatiofiships. Others utilize complex fore
casting models to better understand the basic interactions among sybsystems, the 
total enterprise, and the environment. Still others use specialized staffs, 
"devil's advocates," or "contention teams" to make sure that all important 
aspects of their strategies receive a thorough evaluation. 

POWER-BEHAVIORAL ASPECTS: COALITION MANAGEMENT 

All of the formal methodologies help, but the real integration of all the compo
nents in an enterprise's total strategy eventually takes place only in the minds 
of high-level executives. Each executive may legitimately perceive the intended 
balance of goals and thr"dsts differently. Sume of these differences may be 
openly expressed as issues to be resolved when new information becomes available. 
Some differences may remain unstated--hidden agendas to emerge at later dates. 
Others may be masked by accepting so 'broad a statement of intention that many 
different views are included in a seeming consensus, when a more specific state
ment might ~e divisive. Nevertheless, effective strategies do achieve a level 
of understanding and consensus sufficient to focus action. 

Top executives deliberately manage the incremental processes within each subsys
tem to create the basis for consensus. They also manage the coalitions that lie 
at the heart of most controlled strategy developments./43/ They recognize that 
they are at the confluence of innumerable pressures--from stockholders, environ
mentalists, government bodies, customers~ suppliers, distributors, producing 
units, marketing grouE's, technologists, unions, special issue activists, individ
ual employees, ambitious executives, and so on--and that knowledgeable people of 
goodwill can easily disagree on proper actions. In response to changing pres
sures and coalitions among these groups, the top management team constantly forms 
and reforms its own coalitions on various decisions./44/ 
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Most major strategic moves tend to assist some interests--and executives' 
careers--at the expense of others. Consequently, each set of interests serves 
as a check on the others and thus helps maintain the breadth and balance of 
~trategy./45/ To avoid significant errors some managers try to ensure that all 
l.mport~nt groups have rel?resentatio~ at or access to the top./46/ The-guiding 
executl.ve group may contl.nuously adJust the number, power, or proximity of such 
access points in order to maintain a desired balance and focus./47/ These deli
cate adjustments require constant negotiations and implied bargains within the 
lea~e:ship , gr~)up. Balancing, the forces that different interests exert ori-:-JIcey 
decl.sl.ons l.S perhaps the ultl.mate control top executives have in guiding and 
coordinating the formulation of their companies' strategies./48/ 

ESTABLISHING, MEASURING, AND REWARDING KEY THRUSTS 

Few executives or management teams can keep all the dimensions of a complex 
evolving strategy in mind as they deal with the continuous flux of urgent issues. 
Consequently, effective strategic managers seek to identify a f~w centra'l themes 
that can help to draw diverse efforts together in a common cause./49/ Once iden
tified, th:se th:mes hell? to maintain focus and consistency in the strategy. 
They make l.t eaSl.er to dl.sCUSS and monitor proposed strategic thrusts. Ideally, 
these th:m:s.can be,developed into a matrix of programs and goals, cutting across 
formal dl.vl.sl.onal ll.nes and dominating the selection and ranking of projects 
within divisions. This matrix can, in turn, serve as the basis for performance 
measurement, control, and reward systems that ensure the intended strategy is 
properly implemented. 

Unfortunately, few companies in the sample were able to implement such a complex 
planning and control system without creating undue rigidities. But all did 
utilize logical incr~entalismto bring cohesion to the formal-analytical and 
power-behavioral processes needed to create effective strategies. Most used some 
approximation of the process sequence described above to form their strategies 
at both subsystem and overal~ corporate levels. A final summary example demon
s~r~tes how deliberate incrementalism can integrate the key elements in more tra
dl.tl.onal approaches to strategy formulation. 

In the lat~ 1970s a major nation's largest bank named as its new president 
-and.C~O a man wl.th a long and successful career, largely in domestic operating 
posl.tl.ons. The benk's chairman had been a familiar figure on the l.nternational 
stage and was due to retire in three to five years. The new CEO, with the help 
of a few trusted colleagues, his chief planner, and a consultant first tried to 
answer the question~: "If I look ahead seven to eight years to m; retirement as 
CEO, wh~t would I like to. leave behind as the hallmarks of my leadership? What 
accompll.shments would defl.ne my ear as having been successful?" He chose the 
folloWing as goals: 

1. 

2. 

3. 

To be the country's number one bank in profitability and size without sacri
ficing the quality of its assets or liabilities. 

To be recognized as a major international bank. 

To improve substantially the public image and employee perceptions ';of the 
bank. 

To maintain progressive policies that prevent unionization. 
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5. 

6. 

7. 

To be viewed as a professional, well-managed bank with strong, planned man
agement continuity. 

To be clearly identified as the country's most professional corporate 
finance bank, with a strong base within the country but with foreign and 
domestic operations growing in balance. 

To have women in top management and to achieve full utilization of the 
bank's fem~le employees. 

8. To have a tighter, smadler headqua~ters and a more tktionalized, decentral
ized corporate structure. 

The CEO brought back to the corporate offices the head of his overseas divisions 
to be COO and to be a member of the Executive Committee, which ran the company's 
affairs. The CEO discussed his personal views concerning the bank's future with 
this Committee and also with several qf his group VPs. Then, to arrive at a 
cohesive set of corporate goals, the Executive Committee investigated the bank's 
existing strengths and weaknesses (again with the assistance of consultants) and 
extrapolated its existing growth trends seven to eight years into the future. 
According to th~ results of this exercise, the bank's foreseeable growth would 
require that: 

1. The bank's whole structure be reoriented to make it a much stronger force 
in international banking. 

2. The bank decentralize operations much more than it ever had. 

3. The bank find or develop at least 100 new top-level specialists and general 
managers within,a few years. 

4. The bank reorganize around a "four bank" principle (international, commer
cial, investment, and retail banks) with entirely new linkages forged among 
these units. 

5. These linkages and much of the bank's new international thrust be 
its expertise in certain industries, which were the primary basis 
parent country's international trade. 

eo 

built on 
of its 

6. The bank's profitability be improved across the board, expecially in its 
diverse retail banking units. 

To develop more detailed data for specific actions and to further develop consen
sus around needed moves, the CEO commissioned two consulting studies: 'one on 
the future of the bank's home country and the other on changing trade patternB 
and relationships worldwide. As these studies became available, the CEO allowed 
an ever wider circle of top executives to critique the studies' findings and to 
share their insights. Finally, the CEO and the Executive Committee were willing 
to draw up and agree to a statement of ten broad goals. (parallel to the CEO's 
original goals but enriched in flavor and detail). By then, some steps were 
already under way to implement specific goals (e.g., the four bank concept). 
But the CEO wanted further participation of his line officers in the formulation 
of the goals and in the strategic thrusts they represented across the whole bank. 
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By now eighteen months had gone by, but there was widespread consensus within 
the top management group on major goals and directions. 

The CEO then organized a~ international conference of ~ome f?:ty top o~f~cers of 
the bank and had a background document prepared for th1s meet1ng conta1n1ng: 
(1) the broad goals agreed upon, (2) the ten major thrusts that the Executive 
Committee thought were necessary to meet these goals, (3) the key elements needed 
to back up each thrust, and (4) a summary of the national and economic ana~y~es 
the thrusts were based upon. The forty executives had tW? full days to cr1t1que, 
question improve and clarify the ideas in this document. Small work groups of 
line exe~utives r;ported their findings and concerns directly to the. Executive 
Committee. At the end of the meeting, the Executive Committee tabled one of th7 
major thrusts for further study, agreed to refined wording for some of the bank s 
broad goals, and modified details of the major thrusts in line with expressed 
concerns. 

The CEO announced that within three months each line officer would be 
expected to submit his own statement of how his unit would contribute to the 
major goals and thrusts agreed on. Once these unit goals were discussed and 
negotiated with the appropriate top executive group, the line officers would 
develop specific budgetary and nonbudgetary programs showing precisely how their 
units would carry out each of the major thrusts in the strategy. The COO was 
asked to develop measures both for all key elements of 'each unit's fi~ca~ perfor
mance and for performance against each agreed upon strategic thrust w1thu~. ea?h 
unit. As these plans came into place, it became clear that the old organ1zat10n 
had t~ be aligned behind these new thrusts. The CEO had to substantially rede
fine the COO's job, deal with some crucial internal political pressures, and 
place the next generation of top managers in the line positions supporting each 
major thrust. The total process from concept formulation to implementation of 
the control system was to span three to four years,. with new goals and thrusts 
emerging flexibly as external events and opportunities developed. 

CONCLUSION 

In recent years, there has been an increasingly loud chorus of discontent about 
corporate strategic planning. Many managers are concerned that despite elaborate 
strategic planning systems, costly staffs fox: planning, a!l.d major commitments of 
their own time, their most elaborately analyzed strategies never get implemented. 
These executives and their companies generally have fallen into the trap of 
thinking about strategy formulation and implementation as separate, se~uential 
processes. They rely on the awesome rationality of their formally der1ved 
strategies and the inherent power of their positions to cause their organizations 
to respond. When this does not occur, they become bewildered, if not frustrated 
and angry. Instead, successful managers in the companies observed acted 
logically and incrementally to improve the quality of information ~sed in key 
decisions' t~'overcome the personal and political pressures resist1ng change; to 
deal with'th~ varying lead times and sequencing problellls in critical decisions; 
and to build the organizational awareness, understanding, and psychological cqm
mitment essential to effective strategies. By the time the strategies began to 
crystallize, pieces of them were already being implemented. Th:ough the v:ry 
processes they used to formulate their strategies, these execut1ves had bU11t 
sufficient organizational momentum and identity with the strategies to make them 
flow toward flexible and successful implementation. 
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PREFACE 

Law enforcement ;gencies vary great'iy in their infor
mation needs, data processing capabilities, and organi
zational characteristics. Accordingly, there is no 
precise step-by-step workload study system which is 
universally applicable to every patrol operation. This 
manual describes those information gathering require
ments which are common to most patrol workload studies 
and the more frequent problems encountered i,n collecting 
and analyzing the data. 

A concluding section o,f, the manual addresses the analy
sis and use of worklo'ad data. Analysis is a particu
larly unique process because each. agency must consider 
and weigh local conditions and assumptions relating to 

,training, 5upervision, policies and patrol officer work 
habi ts.· Some of these factors, which can impact the 
validi ty of the workload study, are not easily identi
fied. For this reason, agencies without prior, experi
ence in collecting consumed time information for 
workload measurement may wish to enlist the assistance 
of ?OST when undertaking a patrol workload study. 

A, recapitulation of the tasks which must be completed 
be,fore collection of study data can begin is provided in 
Appendix D. 

The Patrol Workload Measurement Manual is a product of 
the Management Counseling Bureau, ,Operations Division, 
Commission on POST, John B. Davids{:Jn, Bureau Chief. rt 
was written by Palmer Stinson, Senior Consul tant. Addi
tional information regarding patrol workload measurement 
may be obtained by writing: 

Norman C. Boehm 
Executive Director 
Commission on Peace Officer Standards ,and 
7100 Bowli~g Driv~, Suite 400 
Sacramento, CA 95823 

September 1979 
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INTRODUCTION 

,:'. 

Procedures for measuring workload and devising patrol 
plans date back to O. W. Wilson's pioneering studies in 
Kansas and Texas. Wilson's notion of distributing 
patrol manpower according to, a> workload formula has been 
greatly modified over the years and .ci t is now possible 
to 'achieve a very close correlation between the need for 
service and work schedules. 

In spite of the attention given the deployment, issue by 
the authors of ,law enforcement texts, there are many 
P9~ice forces in w~ichthepa.trol officer's. work hours 
ah'd days off are lnadequately co-r:1"elated Wl th the ebb 
and flow of citizen's calls for se~vice. 

Many departments, of course, increase staffing levels 
during the busier times of the day. These arrangements, 
however, are often based on intuition or out-dated 
irlformation. It is also still fairly common for depart
memts to field the same number of officers every da)j 
around the clock even though workload varies consider-j 
ably from shift-to-shift and day-to-day. 

As a consequence of the 1978 property tax reforms~ most 
California law enforcement agencies are faCing increased 
workloads with static or reduced budgets that preclude 
the hiring of a''ddi tional personnel. Under such circum
stances, police service will b~ reduced unless there is 
a more efficient use of the existing pool of affi-· 
cers. In many agencies, substantial improvements in the 
response capabili ty of field uni ts would occur if the 
patro"l force were proportionally redeployed, according 

.to workload study resul ts. This POST publication is 
':aesigned to familiarize interested police managers wi th 
a.process whereby improved deplojment may be achi~ved. 
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PATROL WORKLOAD STUDY, PURPOSE AND DESCRIPTION 
// )j 

'\ 
The purpose of this manual is to pre.sent updated proces
ses for solving patrol deployment problems which have 
been successfullSf tested in California law enforcement 
agencies. It also includes suggestions for measuring 
response capability and~ evaluating the numerical 
adequacy of a patrol force. 

The manual is bcased on the premise that a patrol force 
shou~d be deployed according to the time and' area dis
tribution. of service demand and that deployment, effi
ciency is best judged in terms of response' capabili ty, 
i.e., promptness in providing service •. 

Deployment 

In a workload ~s~t~u,dy, the periods, of time expended in 
various patrol"'-- activi t~es and the delays which occur 
}ihen officers are unavailable for assignident are meas
ured and averaged by time. ()f day,. day of week ~nd area. 

The data collection products include a series of bar 
charts (histograms), which are used to develop- and judge 
the merits of alternative chronological deployment 
plans. There will be a minimum of eight 24-hourcharts: 
one for each day of the week ~nd a composite of all' days. 

The data 'display formats used in studying area deploy
ment vary in complexi ty according to the size and number '., 
of beats and reporting distri~ts. Ordinarily,' there 
should be beat maps or tables which reflect, in percent
ages, the area distribution of workload for each shift 
during the week and a. composite of the totals. If the 
beat, load is seriol:1sly unbalanced, it may be necessary 
to prepare more detailed ~allies of workload by report
ing area in order. to redesign ,the beat boundaries. 
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When these products are properly used, the patrOl fort:e 
will be deployed so that a' uniform l.evel of service is 
provided around the clock to all neighborhoods and each 
officer's worklocd is equalized. 

\l 
,Allocation 

Many law enforcement 'administrators encounter diffIculty 
each year in trying to persuade ci ty councils or boards 
of supervisors to approve requests for more officers. 
In many jurisdictions, the problem is compounded by the 
absertce of good management information and valid law 
enforcement performance standards. 

Commonly, requests for personnel increases are based on 
comparisons with staffing levels in other agencies* and/ 
or statistical increases in the number of crimes being 
reported. Personn~l justifications based on these 
ra tionales are weak. becau,se they do not gi ve appropriate 
consideration to the multitude of demographic, environ
mental, economic, and management variables, such as: 

Kinds and extent of c;rime 
Population of the city 
Composition of the population 
DEmsi ty .of the population 
Mobility of t~e people 
Quality of police management and service 
Attitude of the people toward the police 
Area of the city 
Geographical locati-cr.L il in rela tionshipto 
communities " 
Commerce anA industry of the city 
Policy of local government 

II 

other 

"The staffing ,rela tionshi,ps 
police o£ficeiTatios to 

examil1ed are ordinar.ily 
popu..l~1;iQn and/or ,,' crim~ 
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Arguments for personnel incre,ases based on burgeoning 
crime rates assume that tpe police have some control 
over the causes of crime. The crime studies of the last 
decade offer a m~ss of contradictory findings on this 
issue. One recent controlled experiment, * however, 
suggests that increasing the size of the patrol force 

'does not significantly reduce crime rates. 

For these reasons, determining the nwnerical adequacy 
of a patrol force shodId·be considered in the context of 
the comrn.mity's police service expectations and its 
abiZity or willingness to meet policing costs. 

The patrol'omanpower allocation que~tion Cis the'· number 
of officers assigned to the patrol function adequate?) 
cannot be considered solely in the context of patrol 
workload. An in-depth allocation study would require 
the analysis of many important issues which are 
beyond the scope of this manual. Some examples include: 

Service Policies 

Is the Patrol Uni t_ providing serv~ces which do not 
require peace officer status and can paraprofes
s~onals do the job as well? 

Organizational Arrangements 

How large and productive are the support units and 
do specialized units reli,teve patrol of traffic, vice 
and juvenile responsibilities? 

Patrol Strategies 

Are patrol officers assigned to a crime suppression 
program and, if so, can their acti vi ties be easily 
interrupted in order to respond to calls for service? 

* E.g., George L. Kelling, et al., The Kansas City 
Preventive Patrol Experiment: A summar} Report-, 
Washington, D. C.; ,: Police Foundation, 19 4. -
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The worklo~d study process, however, does .pr"o~ide a 
useful by-product f?t' judgm~nts about. al~ocatlon lD; ~he 
form of reports.lwhlch furnlsh an obJectlve, quantlfled 
basis for judgi:!lg, the adequacy of the m.ajor patrol 
function--responding to demands for s,~rvlce. These 
reports, based on queuing ,(call stacking) data coll:c~ed 
during the study period, measur:e t.he response capablll ty 
of the patrol force. 
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WORKLOAD CONCEPTS 

The sections that follow establish a frame of reference 
for several of the more common, and occasion~lly contro
versial, workload study concepts. 

Response Time 

~esponse. time is frequently calculated for management 
1nformatlon purposes as the time period between receipt 
of. the request fo~ service and arrival of the Patrol 
Unl t.' at , . the asslgnment location. Travel time and 
queulng tl~e together are logically parts of the total 
response tlme. These two elements of the response time 
tot~l, however, are manifestations of different kinds of 
problems, and fo:- analytical purposes, they should be 
measured and consldered separately. 

Que';1ing tim~ me~s";1rements express a relationship between 
offlcer avallablll ty and the volume of service demand. 
The meas";1rement of queuing in time stamp card and CAD* 
sys~ems 1.S v:ry c:ccurate because quali ty controls are 
easlly malnta~,ned In a police communication environment. 

Travel time, on the other hand, is dependent on the ~ize 
and geographic character Of. the area being patrolled, 
population and traffic dens]. ty, and occasionally. the 
officer's initiative. ~urthermore, the acdurate 
record~n,g of tr.~vel time. ca'h b.e adversely affected by 
seve~a~ ,factors. one 1S radlo channel congestion-
partlcu~arlY . on the more. urgent, calls--because an offi-

@:.. c:r can. t w~n t for the, a1r to clear in order to a'nnounce, 
~ hl~ arr 1 va.l at the scene;' another is poor radio disci
p~lne.For these reasons, agencies which collect travel 
tIme data sho.uld ~easure and analyze them independently 
from the queuIng tlmes. " ' 

* Computer Assisted Dis~atch 

jl ; 
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Unobligated Patrol Ti~ 

Unobligated patrol time can be".calct1lated by subtracting 
all of the time consumed in each activi ty category from 
the available patrol time figures. In years past, there 
have been attempts to relate the numerical adequacy of 
the patrol force to an arbitrarily established, unobli
gat,ed patrol time standard. The measurement and analy
sis of call. queuing patterns and, in some situations, 
travel time patterns, however, is a more direct way to 
make judgntents concerning the numerical adequacy of a 
patrol force.· (Information concerning the amount of 
unobligated patrol time available and its chronological 
distribution is, of course, he"lpful whenever a depart
ment is planning a specific, directed patrOl, strategy or 
program beyond providing a basic response capability.) 

[;, 

Report Writing Time 

Patr.ol report writing systems can differ greatly in 
their impact "on patrol officer availab:Ui ty. Common 
v'ariations employed by law enforcement ag~~ncies include 
the "one-wri te" system (reports are handwritten in the 
field, usually while on an assign~ent), dictated reports 
(over the telephone to a stenogra'pher or in the field to 
a cassette recorder device), typewritten station reports 
by the officers, and combinations of the foregoing. 

In one variation of a "one-wri te" sys~em, for example, 
patrol officers complete the structured portion (boxes) 
of theiIil reportwhil.e they are out_of service on an 
assignment. Narratives are then complet,ed later ,in the 
police vehicle 'r'lhen the officer is in service and avail
able for assignment bu~ no~ .• o1iherwise occupied. 

~ j 
I, , 

In otner "one,-wri te" systems, officers may be 
to complete all but the m.ore complic:ated 
pefore returning to in-service status. 
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Analyzing the impact of report writing on the patrol. 
function is difficult when departmental policies are 
'inconsistently enforced. or inadequately defined. 
Reporting practices should therefore be examined before 
the study begin~. If the agency perceives a system 
compliance problem or does not know whether the report 
w.ri ting system seriously impacts officer availability, 
the study should include data concerning the amounts of 
time expended exclusively on report writing (i.e., 
those periods of time when the officer, at his own 
ini tiati ve or under direction, goes out of service for 
report writing purposes). This information should be 
tallied and charted independently from called-for 
service consumed time data. It can then be subsequently 
determined if the report writing task is adversely 
affecting the response performance of patrol and whether 
the problem is caused by the system itself, the 
management and supervision of the system, or an 
excessive, workload. 

Because time out-of-service for report writing purposes 
can be controlled administratively, it is best defined 
as an admini stra ti ve acti vi ty and included in that ca te-
gory for study purposes.' ': 

Reporting Areas and Beat Survey Considerations 

Ii .' 
Many d,epartments have di vid.ed their j,urisd!ictions. into 
re,portlng areas. If the are~s are loglcally establlshed 
and appropriately siz~d, th~y will be sui table for the 
beat. design portion of a study. In the absence of 
unique circumstances, smaller departments which routinely 
only field two or three patrol units per shift can func-

, tl,on·wi th beats as the basic. reporting area. AgenCies 
which need to design reporting.;~a:reas will find detailed 
procedures for doing so in Appendix B. lc~' 

Most experienced police admini$trator$ ~gree that beat 
boundaries establi shed as the result of a survey should 
remain static as long as circumstances permit. The 
tradi tional reasons for maintaining beat stabJli ty are: 
(1) to foster area responsibility at both the 
operating and management levels, (2) 'to provide a' 
statistical baseline through which officers can be held 
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accountable for the discharge of their responsibilities, 
and (3) to encourage the growth of rapport between 
of,ficers and neighborhood residents. The. attainment of 
these objectives' may be adversely affec'ted N'hen a beat 
structure is fre~uently changed. 

The configuration of beats, et.ccordingly, should only be 
modified when substantial workload disparities, exces
sive travel distances or environmen;t.a,J* changes make 
boundary adjustments necessary. In the older estab
lished metropoli tan areas, demographic factors tend to 
slowly impact police workload and a decade or mor-e may 
pass before changes in beat boundaries are justified. 
Rapid changes in the area distribution of workload ordi
narily occur as a consequence of the annexation 
process. Some jurisdictions must consider travel 
distances when establishing beat boundaries. In some 
instances a relatively small increase in workload, in an 
area that is distant from headquarters or substations, 
may justify the creation of a new beat. 

Generally, the size of each beat should be based on the 
workload occurring in the beat. Equit~ble workloads can 
be developed by grouping the reporting areas so the per
centage of the workload of one beat is approximately 
equal to each of the other beats. 

A description of the beat workload measurement procedure 
and a map illustrating a typical sector, beat and 
r~porting area plan appear on page 13. 

Achievin.g a balanced beat design is complicated bya 
common" si tuat,ion encountered in many jurisdictions. The 
probleni\ is that different beats are busy at different 
times of the day. Entertainment areas and industrial 
parks, for example, create police service requirements 
which di~fer d~amatic,lly according to the time of day~ 

If' - "',,; '\ 

Al terlng beat )!boundaries on eacl);. shift: to preci 5e1y -bal
ance workload \-Iould ignore tlie previously enumerated 
benefits derived from stable beats. 

--------------------~ 
'* A new free'way or man-mad'e lake, for example, may 

bisect a beat and isolate the officer from part of his 
beat. 
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The situation created by widely diverse temporal work
load patterns is best addressed by developing beat 
assignment schedules which compensate for the shift 
load differences. An industrial area comprlslng two 
b~~ats might have one Patrol Uni t assigned to both beats 
on the evening and early morning shifts. A single ~eat, 
on the other hand, which features many entertainment 
establishments might justify the assignment of two 
Patrol Units during the evening hours. The beat s~rvey 
procedures will provide the information required to 
aev.e10p,/,appropriate beat assignm~nt plans for each shift. 
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SECTOR, BEAT AND REPORTING AREA PLAN 

The map illustrates a 58.7' square mile police jurisdiction divided 
into" two sectors, 10 beats and 127 repcrti:ng areas. The reporting 
areas are census (itracts which vary in size according to population 
density. ~ 
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Beat Workload Procedures 
The around-the-clockc, beat 
workload is expressed asa 
percentage of the jurisdic
tionwide . workload. The 
beat percentage figure is 
obtained by adding the con
sumed time. totals for each. 
reporting area in beat (not 
shown on map )~nd di vi ding 
this sum by th~i;:(grand tot.al 
of all report~;,~~(aYeas. . 

Ideally, in a 10 beat jur
isdicti'on, each bea t should 
have 10% of the workload. 
In the adjoining example, 
the °eore area - (beat ",5) 
clearly could lessen 'r'ts 
workload by a boundary 
adjustment which shifted 
some of its ,peripheral 
teporting areas to neighbor
ing beats. ,"The two leas t 
busy q~ats (9 and 10) could 
well be combined.' into a 
single beat. Travel dis
tances or geographic bar
riers, however, may justify 
retention of the two outly~ 
ing beats wi th workload 
differences within th~ 
range shown on the map. 

:: '--

~"Bea t' workload should be 
.calculated for each shift 

...... -;;Jand bea t off'lcer !aSslgn-
ments on each shift ('sched
ule should be made on' the 
basis the beat worklold for 
that particular shift. 
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DATA COLLECTION 

\ c 

Data collected during a patrol workload study falls into 
otwo categories. \First, there is the information essen
t~.al to" making 1;~nd evaluating deployment plans, i.e. ,. 
shift schedules p \beat assignments. A supplementary data 
group is useful ~or task analysis and patrol time man
age~ent purposes. \ Many departments need to know, for 
example,' how" much\ patrol time. is consumed on specific 
types ~f services ~ '.' 7' g., .res~onding, to false al~rms, 
performlng follow-up lnvestlgatlons. 

\ 
I' 

\ 
\ 
I' 
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Bas\:~c Data aCa tegories 

'\ 

The time eXF~nded in '~,ervicing 
computed, tallied, and,\credi ted 
which- the call was red~l ved**. 
ca-tegory begins when th\¢-ra~io 
cal~ and en:ds when the i~ssig,ned 
asslgnment. \' ' 

I 

quemtng Time 
\ 
\ 
I 

I> 

each assignmen~ c:;m::,st be 
to the hour cif "day in, 
Consumed time in this 

dispatcher assigns the 
patrol uni t clears the 

11, 

~:::: 

This is the time that ela;\~es between the receipt of a 
request for service and the\ assignment of a patrol unit 
to respond to, the request. \ The elapsed times in this 
categ<:>ry aTe divided and ta,~9-ied in emergency and non
e~ergency groups. Low prio~ity requests for service, 
'for which a delayed response \is permissible, should be 
excluded from queuing time cal~ulations, e.g., abandoned 
vehicles. \ 

* 
\ 

\ 
Requests Ilfrom the public=for,pi7Iice services--usually 
received throught~y pol~,ce com1I1unica tions center,. 
.~ \ 

** Consumed time should be credited to the hour in which 
the 'service was requested becat!~'~ deployment. p).a,:nPslng 
mu-st be based on the time of' \day that se'rvice is 
ne~ded, not when it is provided. \ 
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Supplementary Data Categories 
o 

A departm?;t1t shoH,ld also collect ~upplemental data dur
ing,~~e study period which can provide important manage
ment'''in£O'I'ciila:~ion. For example, a management control 
system over, directed patrol programs will require on
going measurements of the following ",,<:onsumed time 
categories: 

Admini stra ti ve - Out-of - service perloas for crime pre
'lent ion services, roll-call training, equiproen t servic
ing, firearms practice, court appear~nces j ?f~ice 
assignments, follow-up iavestigations, report wrl tlng, 
etc. I) 

Personal - The time expended by patrol officers taking 
care of personal needs, e.g., meals, coffee breaks. 

Officer-Initiated - Time spent on activities initiated 
by officers' which are directly related to the patrol 
function, e.g., on~view arrests t investigations, field 
in te;;''Vi ews, traffic arrests. " 

~:) 

Travel - The - elapsed time between receipt of a radio 
Cflspatched assignment and arrival at the scene. 

Patrol Shift Charts 
" 

Charts depicting the current shift schedule must be 
made. At the end of the study period they will be used 
in the analysis of correlations between the shift plan 
and service demand. ~ 

Shift bar charts are constructed by indicating the 
scheduled number of patrol officers. on duty each hour of 
the day for each day of the week (seven 24-hour charts 
with the vertical axis scaled in hours or minutes). 
Ordinilrily, field supervisors are not included in 
measuPements of patrol field deployment unless they are 
routinely assigned to handle calls' for service. If the 
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relative -scales permit, the daily deployment pattern 
should be drawn on the consumed time charts for corre
sp~onding days. Combining ·the information in this manner 
makes examination of the correlations between the two 
factors easier. An example appears on page 41. 

It may also be advisable to prepare a set of charts 
based on actual daily attendance rosters during the 
study pe~iod. These charts can reveal the ext:~nt to 
wbich administrative practices governing the granting of . 
compensatory days off, vacations, etc., contribute to 
delayed response ,', problems. The overall impact of 
absencie,s due to on-duty court appearances, sickness and 
injury will also be reflected. ~he actual number of 
officers avai la,hle each day TrnlS t be ca,:1cula ted and 
charted if the agency conducting the workload -study 
intends to analyze the distribution of unobligated 
pa,trol time. 

\\ 
\' 

'\ 
\ Study Period 

\ 

The ~~orkload data sample should cover at least 13 con
secud,ve weeks to eliminate the data skewing effect of 
unusua']. events. When deciding the beginning and ending 
dates ~f the study, consideration ~hould be given t9 the 
season~l a,spect,s of workload. Characteristically, for 
example;" wor1.<load" goes up during the summer school vaca
tion. \~~ 'study which began when school was in session 
and end&d midway through summer vacation would not iso
late, and\\ measure the impact of summer vaca tionon patrql 
workload~\ 
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Dispatch Assignment Records 

Di.spa1tch cards, :lr computer printout logs in t'he case of 
a computer assisted dispatch system, are the source 
documents* for the incremental tallies of elapsed time,s 
in the workload study. 

Many departments ·have successfully completed workload 
studies using hand tallies of the time periods. Elec
tronic data processing assistance, however, is recom
mended for developing printouts which can be used to 
prepare daily or composite workload bar charts and beat 
surveys. Examples of simple workload, data processing 
formats, suitable for use by smaller agencies with 
limited computer programming resources are shown on 
page 19 and 21. 
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* Workload' studies shoUld not employ daily acti vi '1=Y 
reports) submi tted by officers or handwri tten entries 
on a radio dispatch log as data source documents. 
Time estimates on the "acti vi ty reports are too error 
prone. Furthermore, the data on both 'the radio log 
and acti vi ty reports are too difficul t to ca tegor i z e 

'and tally. 
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CALLED-FOR SERVIens 
WORKLOAD OrSTRTOUTION RnpORT 

Report~Jlog Dntc(s) ~"J "Department 

'r 
Reporting 0700, 0800 Etc. 1400 
Area 075£) 0859 1459 

1-001 22 0 14 
1-002 15 1 
Etc. Etc. Etc. Etc. 

Subtotal 37 Etc. 14 

Progrn.m Notes: 

1. 

z. 

3. 

4. 

s. 

6. 

7. 

The reporting area column should list all 
r9portiug areas ~ven though no times are 
recorded for the subdistrict. 

Times should be cumu1a\livel)' reported in 
Minutes in each are:1 nnd time category. For 
exomp1e the first entry shown above (22 
minutes~ could be the total for more than .one 
assignment. 

Both columns and lines should be subtota1cd. 
The grand total of ench (which will be the same 
figure) should n1so be cnlculated nnd shown as 
indicated on the formnt example. 

The" date(s) should be recorded where shown and 
the progrnm should be able to selectively com
bine the totals of specified dates. Entry of 
the day of week woUld be helpful but not neces
sary if each date is shown. 

There should be three reports for ench 24-hour 
period. The example shown is for the second 
shift (0700-14S!»). The other two reports cover 
the. (irst shift (0000-0659) and third shift 
(1500-2359) • 

Times should be credi ted to the hour call was 
received ,(tldate and titRe ·received"). /:~ 

An oxci!ption routine for unuJ;u:illy long periods 
of consumed time shoulu be includcc.l in the pro
grllm. Questionnblc cards cnn bo subsequently 
oxaminec.l by n workload study coordinator. 

1.6 

., V .w_. _______ . . _-' ____ •. 

Suh- ie"" 
total 

36 
15 

Etc. 
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Satunlay 3/17/79 
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COMPUTER GENERATED 
DISPATCH LOG 

DEPARn.u:NTAL DAILY DISPATCH LOa 

"'. 

R.I.. R.port Addr ... Crlm. ~. ComplAInt Racd Ar", 
Tim. 

Qu.ua aup Clear Cooaum 
I 

0; 
oOZ 
001. 
18 
OZ 
18 
001. 
21 
10 ~ 
13 
13 
U 
09 A. 
17 
07 
07 
07 

n 
11 
09 
17 
17 
07 
07 
OS 
08 

-' 

, 
00000 1074 Fall'''' •• 
00000 lloc. N. MalA 
0000;) '30.ll Aeolt.a Pi 
00000 l!oO Sh • ..,.,ood 
00000 Il06 N. MalA 
00000 150 Sh'n,",ooci 
00000 9]<l·ll Acosta"pt 
00000 Ulli *' £i~ .. "IIO_~ 
901017 Sanborn L Abbort 
00000 Columl.i. Motel 
000,00 Colutnbla Motal 
00000 Columl.la Metal 
00000 Di '''0 Vepot 
00000 .o,laco Depot 
00000 717 SI Anna 
00000 8Z" Cun.r 
00000 az" CArnal' 
00000 824 CArn.r 

Cocle 

867 
ooa 
867 
867 
008 
867 
0(,7 
001 
0." 
867 
Cli7 
867 
867 
867 
au 
an 
867 
867 

. 1 
1 
1 

o 

1 
2 

R.qAna Ck 
Alarm 
Loua Party 
''150 
Alarm 
4150 
Loud l'any 

'Car Stllck 
ACe 
G47F 415 
641F 0115 
647F "15 
415 
415 
Veh on LAw ... 
Ju ... .cIS 
Ju" • .cIS 
J ..... 415 

Tl~ 

0002 
0001 
0009 
0010 
0010 
OOZI 
oon 
0024 
0031 
0040 
oon 
0042 
0045 
0051 
0054 
0057 
00S7 
0057 

00Z9' 
oo'J' 
00Z3. 
OOZI 
0010 
0021 
0023 
ooza 
DOll 
004Z 
0042, 
0042 
0050 
0051 
0055 
0057 
0057 
0057 

0031 
0011 
0025 
0025 
0010 
OOZl 
0023 
0036 
olm 
00~6 

oon 
0042 
0050 
0051 
0103 
0100 
0057 
0057 

Mlna 

00Z7 
0001 
0014 
0011 
000.0 
0000 
0000 
0004 

0002 
.0000 

0000 
0005 
0000 
0001 
0000 
0000 
0000 

Mln3 TIm. 

0036 00"7 00111 
0003 Oon 0020 
0016 DOlO 0007 
0015 00",5 on24 
0000 002'1 0019 
0000 0045 00Z4 
0000 0030. 0007 

.. OOll 0129 
OO,~ 

0061 

0006 0101 0019 
0000 0101 0019 
0000 0101 0019 
0005 0058 oooa 
0000 0058 0007 
0009 oi06 0011 
0003 .'OIZI 00206 
0000 0121 00Z4 
0000 OlZl OOU 

_ •• TOTALS THIS HOUR. ••••• lCA1.1.S ... , 65·. JOS.a ll5 

00000 Archu' 015 S .. ep Clr 0107 0113 0115 0006 ADOS 0129 0016 
00000 31 S A'amac... 039 SpeedinC OIZ" 0lZ6 0123 0002 0004 01<44 001l 
'4088 FAlrvi .... 001 Hit RWl 0131 0131 (I! 36" 0000 0005 0205 0014 
00000 330 Central 810 Loud Mu.le 015Z OZOl 0~01 0009 0009 0224 002l 
00000 330 Central liD 1 Loud Mu.le 0152 0201 0201 000'1 0009 OZ24 0023 
,oIOJ9 SAnborn ~ CarAe~ 867 0 Tramc 0154 0154 
,4039 SAnborn" Car_r 867 1 • Trame 0154 015"' 
'4040 MArlone Club 237 Hil RWl 0157 oz:n 

015",~ 

0154 '~'15100 
023:' OOl., 

OZ15 
0000 0215 
0039 OZ';2 

OOZI 
0015 

00000 104 Budlo 867 Loud My.le 0158 0211 o21Z 0013 0014 0217 0006 

..... TOTALS THIS HOUR ••••• 'CALLS ••• , " .. 880. 156 

Explanation of selected 'column headings: 

R.A. , 
Grime Code 

Code 

Queue Mins 

Resp Mins 

Consum 

I-Off, Z-Off 
Dispo 

Reporting area number 
Types of events are coded so that the computer can generate 
special reports for crime and task analysis. 
Add~tiona1.coding is noeded to identify call priority, cover/ 
asslst aSSIgnments, etc. 
The elnpsed time in minutes between call receIved and dis
patch (broadcast) time. (Often referred to as "call stack
ing time".) 
The queue time plus travel time, e.g., elapsed time in mine' 
utes between the call received time and arrival time. 
Consumed time in minutes is the total time the Patrol Uni t 
is out of service on the assignment, e.g., the time period 
between dispatch time .. nd clear time. 
Officer's identlficati0n number 
Dispositions arll coded: e.g., "2" means gone on arrival or 
unnblo to locacej "4" false ahrr.lj "7" report on filej "8" 
matter Bdjustedj no report on file. 

Noee reg:lrding hourly totals: ):llch assignment, including cover/aSSists, is 
rcportud on a single line. Only tho first unit assigned, however, is counted 
in the '" of call sit total. 
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76362 
14774 
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Dispatch Card and Computer Log Formats 

The desigr2 of the dispatch record form is ordinarily 
dictated 1:iy the agency's data processing config-uration. 
Some depirtments use an additional form t~ record 
officer-in,tiated activities, name and license checks, 
~tc. (Exam~les of complaint/dispat,ch and special activ-
1 ty cards ap'\ear on page 25. ) . 

The d;spatchtecord format is only an issue in that it 
must, provid~i'fQ)r the following data elements which are 
esserii.dal ~~,o a patrol workload study: 

1. 

z. 

3. 

4. 

I. D. of assigned uni t (Officer L,D.' s are used 
to discriminate between one and two officer 
uni ts and also to develop reports on indi vtdj!al 
officer activities.) 

a coding 
services 
into the 

Nature of assignment (There should be 
scheme for the various kinds of police 
and tasks which will facilitate sorting 
following categories: administrative, 
for, personal, officer-initiat~d, and 
assist assignments.) 

called
cover/ 

Location 
beat) 

(used to determine 
P J~, 

\J 

reporting area and 

Reporting area and bea~ designations 

5. Assignment priority* 

6. ,Date and t'l;me call for service received (or 
" acti vi ty in~tiated by officer) 
~ 

7. Date and time assignment broadcast 
,~ 

8. Date an&Jtime arrived at scene 

g" . Date and time assignment cleared 

* Each ,agency should have wri tten cri teria for assigning 
dt!spatch priorities to calls for service. A classifi
cation arrangement suitable for workload study pur
poses is described in Appendix: A .. 
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Figure ,1 Complaint Dispatc~ Card 
\.) :" 

UNIT NATURE Of INCIDENT rEPORT AllEA QUEUE TIME UNIT TIME 

LOCATION 
;) 

OATElTIM' RECEIVED BROAOCAST ARWIV't:D ICUARED 
Q 1 = < " 
(.) " 
::: [CAiJIftJiAME ADDRESS PI1OfC' 
c..:I ;2 I-
< DETAILS 
a. \ en • Q c:t - r. 
I- :3 i z ,,~ 
<" " 
-' a. 
:2 C.~d compfeted by, 
0 DISPOSITION: 
(.) o UTVGOA D REPORT D CQUNSEL ASSIST D AIIItEST" DClTE OFI , 

Figure 2 Special Activity \~Card 

eU~PATCH CARe - SPECIAL. ACTIVITY 
UNIT "ATUJlllIIt 0' caM~t..Al"T DATI: _ TIMe C:L.£AJIIICD 

1.0CAT,ON 0" CQMjIIU'NT " 

.~AT I. ON VIEW _CJltSON HOTtP'u:a '-' OATe _ TIME STAJltT 

Z. CITATION 

~ 3. FIELD INTEI'IVIEW 
OCT411.. < .... : 

, 
4. CAIVWALKING STO~ () 

A'~"A TIMe eXPCHOCO , 
"~'4 II. SECUI'II TV CHECK . 

•• W",-IUNT 

7. O"ICE AlllGNMlNT , 

04Y •• TJlAINING/IIUEFlHG/COHFERENCE 

9. EOU.,Io4D1T Io4AINTtNANCE/SEJlVICE 

10. COUI'IT/C.A. CONFERENCE 

11. Io4UL/C:O'FEE BREAK 

1:z. .. EJISONAL TIME -, 
I\. 
'-..r 

13. OTHEJI-DUCJllat UNDEJI DETAILS 
" 
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Data Quality q~ntrol 

Ii 
The accurate* recording of data., by complaint operators 
and dispatchers is a critical concern during a patrol, 
workload study. Poorly trained or supervised communica
tions personnel can make errors which, cumulatively, 
will weaken or invalidate the study. Data validity will 

,s.'llso be adversely affected to the degree that patrol 
bfficers are careless in meeting the requirements of 
radio discipline. Over-reporting of time expended on 
cover/assist assignments, fer example, can occur if 
officers provide unwarranted backup assistance on their 
own initiative. Over-reporting of time consumed on 
called-for services can also OCCUI," during quieter per
iods if officers delay their return to service or spend 
more time than necessary on routine assignments. 

Radio di sCipl ine problems and related supervi.sory defi
ciencies are sometimes manifested· in workload studies by 
unusually large amounts of time being expended on activ
ities grouped within the administrative category. In 
general, a need for improved control of the administra
tive activities exists whenever the consumed time totals 
in this category begin to approach or exceed the called
for service consumed time totals. 

Many problems can be avoid~d if, before the study 
starts, a project coordinator is appointed and there is 
a general strengthening of those communications and 
operating procedures which affect the collection of 
accurate data. Employee cooperation, can be fostered by 
describing the study's purpose and requirements in a 
departmental directive (see Appendix A for example). 

Experience gained in prior POST supervised studies sug
gests that virtually all data processing systems will 
require some modification before data collection for 
study,purposes begins. Although the new programming or 
coding requirements are usually minor, there should he a 
trial data run to insure that the necessary changes have 
been properly implemented. At least seven days of data 

* Departments which do not currently use date/time 
recording equipment in the Communications Section 
should obtain a date/time stamp clock befot'~ ini tiat
ing a patrol workload study. 
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should be displayed in. worklo~d study format to confirm 
the ability of. the data proces~ing system to provide the 
required information.. Durinlg the test period and 
throughout the actual study pe~io~, the person responsi
ble for conduct of the study "should regularly ~xamine 
the source documents for complet\eness and accuracy; 
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ANALYSIS AND UTILIZATION OF DATA c 

::: . ." 

Organizing and Displaying Workload Data 

Depending upon~the scope of tSe study undertaken, at the 
conclusion of the data collection period(s), there will 
be thousands of subtotals of' consumed time i~ each 
measurement category, e.g., administrative activlties, 
called-for services, queuing times, o~ficer-initiated 
activity. It~is very difficult to interpret the volumi
nous output recorded on computer printouts or manual 
tallies in tabular form and, for this reason, the use of 
bar charts (and maps in the case of beat surveys) is 
necessary. These, graphic displays will greatly simplify 
the analytical process and speed up thi design o~ 
deployment schedules.* 

The first chart to be considered is a 24-hour composite 
of all called-for services data. This chart is used to 
determine the best squad relief points in the 24-hour 
cycle and compute the ini tial temporal distribution of 
patrol officers by shift. An example of (, the composi te 
chart appears on page 37. 

The relief points are established to coincide wi th t~~<\ 
periodic declines. in the volume of called-for sery-,ices 
that occur in the morning and afternoon. In most~ law 
enforcement jurisdictions, these breaks, or low points, 
occur between 6 a.m. and 9 a.m., 3 p.m. and 5 p.m., a.nd 
again between 10:30 p.m. and 1 a.m. 

When the shift periods have been established in this 
manner, the next step is to tally the hour-by-hour con
sumed time averages for each shift period and then 
convert' the shift totals into percentage parts of the 
composite day total. The available patr~l manpower pool 

I~') 

* Small handheld calculators are often used by eni~loy
ees making manual computations for workload studi es. 
Unless th§:,/;calculator produces a tape for verifica
tion of ~he totals, 0 every series of tabulations 
should be performed twice, or more if necessary, to 
insure that the data has been correctly entered. 
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is then divided among the three shifts a~cording\ to the 
ercenta e of workload on ea.ch shif.t. ThlS .procea.ure is 

". lllEstra~ed ,on the composi te chart lllustratlon. 

0'0 0 f h day of t-he week 
Seven IZ4-hour bar charts, one. or eac - Tp.:~Y h'~d: 
are us~d to dtavelop patrol. Shlft schedules: ;;.~ sc t;:. 

uling process is d"escribed ln, the next sectlon{ 
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PATROL WORKLOAD DISTRIBUTION 
(C,?mposlte of All Days) 

Study Period: ~ebruary 1 - May Z (91 Days) 
I) 

"I~ 3,1. 1 0/0 -I" 44.3% 24. 60/0 
I I 
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Mid-
1 

night 
" Mid-2 3 45 6 7 8 9 1 a 1. 1 1 Z 1 3 14 1 5 16 17~18 1 9 20 2 1 Z 2. 23 . night 

Hour of Day 

Each vertical bar on the composite chart represents the 
a verage amount of time consumed that hour on call ed- for 
servic~s. In the first coLumn t the total number of min
utes expended on CPS between midnight and 1 a.m. durin~ 
the s t t1 d y per i 0 d was 14 , lOS. Th iss um di vi de d by 91. 
(days) equals" 155 minutes, the average value shown on 
the bar chart. AII"hours in the comnosite dt?rt ,He 
calculated in the same manner. On a "b:ir chart for a 
singl.e weekday, the average value of each hourly column 
is determined by di vhHng the total consmned time for 
that hour and day of week by 13 (the number of week!; in 
the study period). In the ahove example, which reflects 
a p~tern in an urb.an juris~Hction, the declines in 
serV1ce demand occllrrlng at 6 a.m.t:o 7 a.m., 3 p.m. to 
4 p.m. and 11 p.m. to midnight are convenient relief 
points for eight-hour shifts. The shift distribution of 
W 0 rkl 0 ad i s 2 4 . 6 % - 11 p. m . t 0 7 a. m. I 3 1. 1 % - 7 a. m . t 0 
3 p.m. and 44.3% - :1 p.m. to 11 p.m. (Note: The per
centage distribution of workload by shift wUl vfJ.ry sig
nificantly from one jurisdict'io;n to another.) 
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Preparing Work Schedules 

The primary objec.tive in' a scheduling exercise by a 
service agency should be to proqide the service when it 
is needed. Although the most important design factor is 
th~ service demand cycle, there are often conflicting 
values and needs , within the law enforcement agency and 
th~~ community it serves, which must be cons idered along 
wi'th other limiting factors, e.g., equipment shortages, 
contract working conditions. 

The team or squad system is an example of a potential 
constraint on scheduling, whi2h might be imposed as a 
consequence of an administrator's values. There are 
both good and bad aspects to a team arrangement which 
gi.ves squad members and the supetvisor the same days 
of:f. The development of team spirit may be encouraged 
arid a single supervisor can be held accountable for 
squad performance. On the other .hand, squads are blocks 
of manpower which are very difficult to deploy effi
ciently, i.e., according to service needs*.· 

III recent years both management control and deployment 
efficiency have been adversely affected by shift sched
ules des i g-/led to provide day off equi ty and/or a shorter 
work week for officers. One of the more troublesome 
schemes is the four-ten plan. Management surveys have 
uniformly found that the potential for improving patrol 
efficiency through workload studies and scheduling 
adjustments is substantially reduced in departments 
which operate with ten-hour shifts. Equally counter-
productive is the shift practice of scheduling 
rotating days off for all officers assigned to the 
patrol force. The patrol workload pattern can vary as 
much as 20% from one day to another, and assigning a 
fixed number of officers to a progression of rotating 
days .off to achieve equity inevitably results in a 
mismatch between patrol coverage and service demand. 

* Very large agencies, by establishing rela ti vely large 
patrol officer pools and an ove'tlapping fourth shift 
may minimize the inefficiency inherent in giving squad 
members the same days off. Often, however, the fourth 
shift creates new deployment inefficiency because the 
overlap may only be justified on twd d~ys of the week. 
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At maximum effi~iency, the percentage of work force on 
duty should precisely !!latch the workload for the same 
hour. The "best scheduling solution should approach this 
ideal as closel~· as the rising and falling cycles of 
acti vi ty permi t. Al though problems of varying degree 
accompany most conventional shift arrangements, the 
fi ve-day work week, wi th its eight-hour shifts, ordi
narilyjcan be staffed to most closely meet the cyclical 
variations in police service demand. A fixed pattern of 
two days off fOT') each patrol officer also can be more 
closely adjusted to accommodate day-to-day workload 
variations than either progressive days off or the 
four-ten plan's three-day off arrangement~ 

As noted earlier in the discussion of shift bar charts, 
al,ternative scheduling plans can be easily analyzed by 
displaying each proposed shift plan on shift charts for 
each day of the week. The relative efficiency of 

·different work schedules is readilY' apparent when the 
schedule chart for a parti~ular day is superimposed 
above a consumed time chart for, the same day. (See the 
'chart on page 41.) 

In Appendix C,an example of a scheduling process based 
on ~hree conventional watches (shifts) per day is 
shown. It should be parenthetically noted that busier 
jurisdictions may experience peaks of serv~~e demand 
which cannot ,. be accommodated wi thin the constraints of 
conventional shift arrangements. These conditions 
become apparent when the patrol workload (consumed time) 
consistently exceeds 50% of the available patrol time 
during peak periods. When this occurs, it may be advis
able to assign a fourth overlapping shift to cover p~ak 
periods ~ /_/ 

The scheduling example in Appendix C is ebased on an 
assumption that all patrol units are staffed by one 
officer. lWhen an agency' has a mixture of one- and 
two-officer uni ts, the task of maintaining a uniform 
response capabili ty around the clock becomes more com
plex because an algency' s overall response capabili ty is 
correspondingly improved or impaired according to the 
number of units fielded. 
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PATROL OFFICER DEPLOYMENT AND SERVICE DEMAND PROFILES 
o 
work schedule compris~d of Figure 1: Typi.cal weekday ) d W1 th a 

la-hour shifts (4/10 plan comp~r"e 
characteristic \-lorkload distributlon for the 
same day. 

1;----, 

CD 
1..-_________ _ 

The cl'rcled numbers identify the on-duty squads, e.g., 
(3) 2100-0700 Scheduled (1) 9700-1700 (2) 1630-0230 . 

work hours for the day total 110. 

Figure 2: Typical weekday work schedule compris~d of 
8-hour shifts (5/8 plan) c?mpa~ed wlth a 
characteristic workload distrlbutlon for the 
isame day. 

1'he Cl· rcl eel number i clent i fy on- duty squnds, e. g., (11 
23 0 0 - 0 700, ( 2) 0 7 0 0 - 1 5 0 0 , ,~ 1 - w ~ • () 500 '-00 Scheduled work 
hours for the dny tot~l 96. 
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Thi s schedul ing probl em can be solved in several ways. 
If the number of two-officer units is 'la,riable but ordi
narily small, personnel adjustments cari't'be made on an ad 

/; hoc basis after a conventional schedule' for one-officer 
uni ts is prepared. Other departments may ~?'wish to re
examine their two-officer uni t system and proceed to, 
develop a one-office,r uni t schedule with selected two
officer units being added only if ad~quate, updated 
justification is provided. ' 

Agenci es which do not flrift~,nd to re- evalua te the justifi
cation fort~o-offic iT uhi ts must reserve sufficient 
personnel tel 'provide \a second officer for each two
officer patrol unit \ before proceeding with the 
scheduling exercise. I-, in th.e hypothetical. example 
provided in Appendix C, an ageticy precondi tion was to 
schedule . three two-officer uni tson the nighttime 
shifts, four or five officers (;depending on ,the reli ef 
factor used) would have to be withheld from th~ group of 
officers to distribute according to workload, i.e., 
either 49 or 48 officers would 'comprise the distribution pooL . 

Measuring Response Capability 

The impact upon response performance of management deci
sions which will increase workload or reduce manpower 
cannot be reliably predicted. For this reason each 
agency's management information system should regula-rly 
p~oVide patrol response data. 

Changes in service policies:~ increased workloads occa
sioned by population growth or economic condi tiOl'lS, or 
changes in the numerical strength of the patrol', force 
can influence officer availabil~ty and the ag.ncy's 
abili ty to promptly respond to ca:lls for service. The 
measur-ement of queuing times provides a direct and 
accurate way to evaluate the impact of these factots on 
the patrol function. 

Two response standards should be establ ished. One for 
emergency or potential emergency aSSignments and the 
other for calls where the ci tizen wants service as Soon 
as possible. " (These two priority classes have been 
defined on page A-I.) 

31 

(\ . 

~<""'-'-<"-~-':l;:~;'~ __ ....... __ .~ , 

I 
Ii 
II 
11 

I 
i 

II 
I 
! 
t 
I 
f 

1/ 
I( 

! 
! 
I 
d 
H 
II 

II 
11 
I I 

I 

~j 
'/ 

I ' 
'I 
I 

, 

II 



) 

'\ \J j 

i 

.--,~ ... " 

'Response standards witl necessarily vary widely" accord
ing to the type of community and its police service 
expecta.tions. Suburban towns with moderate crime prob
lems will usually experience fewer ca1l-stacking 
problems than urban core cities, and each agency, 
accordingly, must set its own patrol service objec
tives. The levels should be sufficiently demanding, as 
to . leave room for improvement (i t may be necessar'y to 
make changes if the original standards are too high or 
too low). 

Patrol response capabili ty and patrol performance are 
not synonymous terms. A complete evauation of patrol 
performance should address productivity, in addi tion to 
response capability, e.g., citations, arrests in both 
qualitative and quantitative con.texts, as well as 
community perceptions of police service quality. 

Queuing Report Formats 

PoJice management information systems commonly .report 
st~cking time- in overall averages. This statistical 
practice limits the utility of queuing data because the 
existence of ~terious periodic delays in dispatching 
assignments ordl11arily ~ cannot be" detected by overall 
averages. The adequacy of an agency's response 
performance, accordingly, s,hould be ini tially analyzed 
by examin,ing its call queuing patterns on bar charts 
averaged for each hour of the day on each day of the 
week. 

An example of a-computer printout' format used to analyze 
queuing patterns and prepare bar charts is shown on page 
47. 

The queuing pattern bar charts are tj.me consuming to 
prepare and they need not be incorporated into the on
going routine management information:' system. Queuing 
information, however, ' shou l d'0. be rregu.l ar I y reported 
in a percentage chart which ~e:;~c:ts the patrol force's 
success in. maintaining aJ!"Preo.ete,rmined departmental 
respons,e standard. ".~ , 
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~nitially, the queuing times should be ' 
lncremental amounts. An ill t ' analyzed 1n small 
delays rr,~lg~ng from one thro~s h rat;:e~~ of, how response 
reported appears on page 49 g 0 Th' dY ~lnutes can be 
can be d"f' d . 1S eta1led breakdown 

. m? 1 1e, after analysis~ to a more conc1'se 
report Wh1Ch measures success in ' 
established service standards fo'r m;e~ln~ . the agency 
calls. At least three b hm k ,rlor1ty I and 2 
should also be included i;n~h' ar t1me delay periods 

, distribution of calls not servi~!d report Ito measu\e the 
",of the abbreviated management infor~~~~~t y. ,An",example 
,on page 51. n report appears 
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PRIORITY 1* 
CALLED-FOR SERVICES 

'QUEUING REPORT 
,j I .. 

I 
I 

Reporting Period _Department I 
~------~----------------~. i 

Sunday HO~l.1:.!:.r_~E.!!Z~: I'! Tuesday 
J--------

0000-0059 2.S 

---..-
4.0 
etc. 

·_'-t-·:- 3" .,.! JI 
etc. ~- .!: Le ... c ~I 0100-0159 1.S 

0200~02S9 .4 
1.-" t... ~I 

t· I ~ ! 

---, - =----_J I 
, L ---'-'11 

/ '. 

I ,--_-1- -" etc. 

2300-2359 3.8 
If 

1-=----. .. "'". _==:!:=====I======9 
Daily Average 2.05 etc. Overall AverZigt: 

Program Notes: 

All computations on this printout are recorded in 
minute and decimal fractions ave.rages. The zeros 
recorded on cards where both t,lme stamps (date and 
time received, time of broadcast) are the same will 
cause a data skeHing problem. One way to cure this 
is to have the computer program assign a .5 (half 
minute) value to all zero times. Thi s would over
com~ the skewing effect in a rational manner because 

. the wri ting and broadcasing process ordinc: .. ri ly 
consumes at least 30 seconds. 

* Priority II calls should be separately reported in the 
same format as Priority I. 
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gueuin~, Distribution,Table 

Incremental Percentages of~~a1ls Dispatched--One through 
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1 
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WATCH 1 

o MIN 55.6 
1 MIN 64.4 
2 MIN 71.1 
3 MIN 75.6 
4 MIN 77.8 
5 MIN 86.7 
6 MIN 86.7 
7 MIN ·86.7 
8 MIN 88.9 
9 MIN 88.9 

10 MIN 88.9 r, 

11 MIN 88.9 
12 MIN 88.9 
13 MIN 88.9 
14 MIN 88.9 
IS MIN 88.9 
16 MIN 88.9 
17 MIN 88.9 
18 MIN 88.9 
19 MIN 88.9 
20,MIN 91.1 

\) 

DEPARTMENT 

PERIOD 3/1~/79 to 04/28/79 
FRIDAY PRIORITY 2 PIST/SJ8 ALL 

WATCH 2 WATCH 3 

0 MIN 20.3 o MIN 44.9 
1 MIN 29.7 1 MIN 52.9 
2 MIN 39.1 2 MIN 58.1 
3 MIN 43.8 3 MIN 64.7 

,4 MIN 48.4 4 MIN 67.6 
5 MIN 540'7 5 MIN 69.1 
6 MIN 54.7 6 MIN 70.6 
7 MIN 62.5 7 MIN 72.8 
8 MIN 68.8 8 MIN 76.5 
9 MIN 71. 9 9 MIN 78.7 

10 MIN 71. 9 10 MIN 79.4 
11 MIN -'~'5. 0 11 MIN 80.9 
12 'MIN 78.1 12 MIN 82.4 
13 MIN 81. 3 13 MIN 83.1 
14 MIN :82.8 14 MIN 85.3 
15 MIN 85.9 15 MIN 85.3 
16 MIN 85.9 16 MIN 85.3 
17 MIN 85.9 17 MIN 86.8 
'18 MIN 85.9 18 MIN 88.2 
19 ~IN 85.9 19 MIN 88.2 
20 MIN 87.5 20 MIN 88.2 
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Twenty Minutes 

c 

TOTAL 

o MIN 40.4 
1 MIN 49.0 
2 MIN 55."5 
3 MIN 61. 2 
4 MIN 64.5 
5 MIN 68.6 
6 MIN 69.4 
7 MIN 72.7 
8 MIN 76.7 
9 MIN 78.8 

10 MIN 79.2 
11 MIN 80.8 
12 MIN 82 .. 4 
13 MIN 83.7 
14 MIN 85.3 
15 MIN 86.1 
16 MIN 86.1 
17 MIN 86.9 
18 MIN 87.8 

I' 
'. 19 MIN 87.8 

20 MIN 88.6 
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Reporting Fotmat for Patrol Servic~iectiv~ 
/' 

Atrol force sho~ld ~ave service ohjectives for 
Pri~;i ty,-, 1 and , calls for servi~e. A ;rc;gularly sch~di 
ulcd computer printout, will pt"."vtdc aclmtnlstrato;5 Wtt .• l 
up-to-date information ~oncerl1,trig the department s sue 
cess in meeting its set"Vtce standards. 

Priority 1 Calls for Servico 
( ElIIer genei es) 

Percent of C:1lls 
dispatched within 

.One minute 
-Tliree minutes 
*Five .minutes 

This Month 

72.09 
87.03 
93.88 

Priority Z cnlls for service 
(Prompt response dcsir~u) 

Percent of calls 
dispatched within 

.Five minutes 
*Ten minutes 
*Fifteen minutes 

'- ,---~--~,... 

44.13 
1}5 5.04 

72 .19 

Lllst Year 
L"st Month Ye:'lr to Date -I2 Date 

69.45 

etc. 

etc. 
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etc. 
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Validity of Queuing Reports 

Called-for service' queuing problems and a department's 
response capability can be adversely influenced by both 
formal policies of management and informal practices by 
radio dispatchers. 

Watch commanders, for" -example, wi;L1 sometimes instruct 
dispatchers to hold one or more p~trol units in reserve 
for emergency calls. Not infreqdbntly, they will also 
direct that nonemergency calls be"l held until the offi
cer assigned to the beat is avat:lr.,lHe. Although these 
instructions occasionally have son~le temporary justifica
tion, the practice sh.ould not bedtpme a standard part of 
the system. Law' enforcement officials should avoid 
institutionalizing such procedures because they too 
often resul t in assignments being delayed 10, 20 or 30 
minutes' - or longer when an officer from a neighborin~ 
beat is belatedly given the assignment.* 

When supervisors or commanders do exercise their author
i ty to delay ass ignmen t s, they should do so only on an 
incident by incident basis. For example, if the only 
officer available isla, miles from the scene of a non
urgent service request, there would be ample justifica
ti on for holding the as s ignment after giving the caller 
an explanation and estimate of the waiting period. 

Several unofficial dispatching procedures which delay 
the assignment of service requests have also been noted 
in prior surveys by POST consultants. Thee most common 
si tuation involves called-for service assignments which 
come into the communications center d~ring the last hour 
of a shift. It is not unusual for di~patchers to 
arbitrarily hold the nonemergency requests until the 

* Calls for service arrive at random intervals. If a 
beat officer is busy 25 to 40% of the time, the like
lihood of a serv~ce request on hi~ beat arriving when 
he is unavailable for assignment is very high. It 
would be a mi SUS? of data, moreover, to just i fy a 
request for more patrol officers on information which 
indicated a poor response capabi}i ty, if the problem 
was caused by inefficient operat~ng procedures rather 
than a lack of officers. U 
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new shi ft reports on duty. Many of these~\ ass i gnmen ts 
could be easily serviced within the time available 
\vi thout the payment, of overtime. in the, more involved 
situations, fie:!.d reliefs can be arranged when the 
shifts change. 

o ~ 

Some dispatchers have also .. been observedU unnecess~Fl.1y , 
delaying the as s ignment of uJ;"gen t calls un til" a second 
cover unit becomes available. There are occasional 
circumstances where good judgment will Il req'uire the 
coordination of multiple units in order to avoid 
unnecessary ri sk to patrol officers;' however;, the 
central objective of much patrol officer training is to 
equip them to respond, alone if necessary, to sytuations 
involving some per'sonal hazard. Admini stra tor 5 should 
provide clear policy guidance to dispatchers in this 
area. 

As service demand increases in a jurisdiction the number 
of unnecessarily delayed assignments can proliferate and 
seriously damage a departmental reputation -for efficien
cy. When one or more delaying practices exist, qu~uing 
information loses its validity and utility as a manage
ment tool. 

c 
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DI~ECTIVE TO' COMMUNICATIONS PERSONNEL 

Department 
----~---------------

The department i~ develeping a, new management Jnferma
tien syste~ 'which will pre~ide, t~e data needed fer 
patrel werklead and respense capab1l1ty studies. 

~'-' 

All comm~nic:atien1; per_,sen~l - shall 'accerdingly familiar
i ze themselves wi th\\ t!ie f'ollewing\~'\.. precedures which 
become effective . '<::: " 

'~, 

,'~ 

Each dispatch card will be classified accord:ing to. pri~' 
ority. The Nunibe,r 1, 2, er 3 will be entet'e:ci" 1'n . 
(specify location en card), p~nding the r~desig~ ~na 

" printing ef ,new 0 dis~atch r;ccr,d ferms. T~~lS P!lOr1 ty 
designation lS not n?ec}~ssarlly t,he ,manner 1n wnlch the 
uni t is to. respond, arid the prler~ty used fer rec~rd 
keeping .' purpp.ses sharI net, be gl ven . over" the a1 r. 
Existing departmental regulat10ns govern1ng the mede ef 
response, e. g., red,'. light siren, are net affected by 
these priority designatiens~ " 

friqJfi ty 1 calls i? this group are 
potential eme!genc1es or otherwise 
tha.t require an immediate respense. 
examples follows: 

emergen.cies or 
urgent calls 

A list ef 

a. Intrusien er 211 alarms, 
o 0 ~ 

Disturbances er potenti~g. disturbances 
the threat of violence ~ 

.\ ( ). h In-progress crlmes or suspe~t S 1n t e 

'SusPic~eus or unknewn ci rcum~~ances 
, , d 1\ . d Prompt respense requ1re ',' -/;;'0 aV01 

c. 

d. 

e. 
'perSo~ er damage to. preperty. 

:lnve I vi ng 

area 

injury to. 

~ 
Priori ty 2. This category includes calls that de 
not require an urgent respense f~t protection of 
life and property. A response sheuld be made, 
hewever, as soon as possible or practical. (Exam~ 
ples in,clude noninjury accidents, missing persons, 
"cold" lhlrglaries, etc:.) 
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Prieri ty "3. These calls incldde all situations 
'ofhere a p,elayed response is perroissible. Calls 
for ser~ice in this group can wa.i tUfor a peried ef 
time until it is more convenient for an officer, to 
re~pend. (Examples include abandened vehicles, meet 
citizen at specified later time,., etc.) 

Nearly all assignments will be classed as ei ther 1 or 2 
priority cati's. The Priority 3 Classification, however, 
is\ necessary to. prevent deliberately delayed ass ignments 
from affecting the analysis of the dep~rtmertt's response 
capability. ' 

" Another importan~ precedural change will ,require the 
cQmpletien of separate dispatch cards for each unit 
Jassigned to cover er assist the primary assigned offi
cer. It will not be necessary to repeat all the 
original dispatch information en tehe cov-er/assis,t ca~~. 
Cover/assist dispatch cards need only shmv the ldentl ty of the un~t being assisted OF cov'ered, (indicate .appr?-

'\,priate boxes fer these entrles), the personal ldt:m~l" 
. ficatien number @nd assigned "beat of the coverlng 

officer,8 and'· the lecation code whare the cever er 
assistance will be rendered. (The assigned beat number* 
Hill, appear on all dispatch cards in the lower" portion 
of th~ box provided fer the officer's personal identifi
cation number.) Dispatchers sho'41d. nete that the time 
received bex will not be time stamped on cover/assist 
di,spa.tch cards. 

,') 

Whenever the dai ly beat rost,er iIldicat es that two off i
. cers a-r:.e riding in the same patrol car, the dispatcher 

shall enter the second officer's' persenal idep:):ificatien 
n\lmber in (indicate appropriate l.ocatien for t'hcis entry). 

" 

Signed~ 
Commanding Officer 

cc: All patrel lineups 

-,t:_,-"", ------

* NOTE~ Recording the officer's beat number, as well as 
the beat er reporting area in which the serviFs 
is provided, facilitates the analysis .of cross 
beat dispatch patterns.' 
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GEOGRAPHICALLY DIVIDING 
A LAW ENFORCEMENT JURISDICTION 

Not all law enforcement jurisdic.tions" need to be geo
graphically divided into areas smaller than beats. 
Ci ties and counties with irregular population densi ty 
patterns or extensive land areas, however, will find it 
advantageous to establish relatively small reporting 
areas which are proportional to population density~ 

Very large jurisdictions may need three geographical 
subdivisions for reporting purposes. Q In declining order 
of size, the subdivisions are ordinarily identified as 
di strict or sec·tor , beats and rep'orting areas. 

,Some police agencies use the federal census tracts for 
statistical reporting purposes. Census tracts, however, 
are usually drawn only in jurisdictions which have a 
population of. SO, 000 or more, and in some ci ties, they 
may be too largeO for crime analysis or deployment 
planning purposes. 

Drafting the Reporting Areas 

Mount a large map of ~he jurisdiction which cl~arly 
shows all str~ets and natural boundaries (a scale of 8QQ 
feet to the inch is sui table). Cover it with a. traris q 

parent plastic overlay.' . 

Using a grease pen~il and writing art the overlay, divide 
the jurisdij}~2\ion bito reporting areas. Natural or man
made bounda'l't~les wi 11 generally form the boundar i es for 
report i ng C:Bleas (s t reet 5, rail roa.d tracks, freewa.ys, 
etc.). The specific size of a reporting area should be 
d~penq~nt upon popul~tion R!'ns.i ty, type of general ~rea 
(t.e., ~).lq!ness~ reSldential., rural, etc.) and preVlOUS 
poiice aotivity. in $pcn data is available. 
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In a business district or densely populated residential 
area where block sizes are uniform, reporting areas may 
be comprised of 12 or fewer square blocks. In thinly 
populated resideutial areas and areas wi th irregular or 
no block designations ,reporting areas may vary in size 
up to one square mile. Spar~~ly populated sections with 
no development potential may, of course, exceed a square 
mi Ie; however, report ing areas should not be too large 
or their value as location indicators will be defeated. 
Considera tion may al so be given to ass igni ng indi vidual 
repor'ting areas to areas with unique police service 
needs, e. g., shopping centers, publ ic parks, industr ial 
parks, schools. 9 ,-

Numbering the Reporting Area~ 

In a small city, reporting areas may be numbered in con
secutive order. However J in a large ci ty it may be 
desirable to reference the reporting area by beat or 
distri~t. This facilitates the locating of r~porting 
areas. First" number consecutively each beat or di s
trict, then number each reporting area, prefixJng the 
reporting area number with the beat or district number. 

If there are large undeveloped open areas wi thin the 
city that do not have natural barriers or dividers 
(rivers, railroad tracks, streets, highways), such areas 
may be assigned a single reporting area number. In such 
cases it is suggested that several sequential numbers be 
unassigned for addi tional numbering of reporting areas, 
which may be established at a later date if the area is 
developed and'divided into reporting areas. 

i'.\ 

If the total c-flumber of reporting are"as 
exceeds. 99, the numbering should begin 
not, the numbering may begin with 01. 

" i( 

Reference File for Reporting Areas 

approaches 
wi th 001. 

or 
If 

A street number index should be developed for larger 
jurisdictions " which lists each street alphabetically or 
by number.' Under the named street, list street address 
numbers by block wi th corresponding reporting area num
ber. For e~ample, all the reporting areas for Main 

If 
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Street are li~t'ed .under "Main Street". See example of a 
~treet numb.er.Ing ID:dex on ARpendix R- s. It is conven
Ient to utIlIze a "visible listing ;,JEile" at the dis
patcher's des~ to faci~itate locating the reporting 
a:-eas and makIng approprIate entries on the complaint/ 
dIspatch re.cord. If a. computer is to be utilized, it 
can b~ programmed to tIe each a.ddress to the reporting 
area In which pol i~e acti."i tyoccurs, - as well as comput'e 
and accumulate offIcers tIme expended in each reporting 
area. ~ , 

Conclusion 

Permanent statistical reporting areas are essential to 
pro~ram evaluation and workload trend standards. The 
des.;~gn proces s, accordingly, must be carefully and 
l"oglcally executed. 
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Street Number Index with Reporting Area 
(/ 

\) 

MAIN STREET 290t - 5200 

'\ 

\ 
Address 0 Reporting Area 

2901 - 2999 odd 433 
2900 - 3100 even 434 
3001 - 3299 odd 429 
3100 - 3300 even 430 
3301 - 3599 odd 419 
3300 - 3400 even ') 424 0 II 

3400 - 3600 even 420 
3601 - 3799 odd 414 
3600 - 2800 even 414 
3801 - 3999 odd " 408 

,:-;, c 3800 -4000 even 409 
400,0 - 4100 all 403 
4100 -4300 all 244 
4309 -4400 all 243 
4400 -4600 all 237 
4600 - 4650 all 233 
4650 - 4800 ' all 232 
4800 - 4900 all c 226 

\i 

: 4900 - 5000 all - 225 
5000 - 5200 all 221 e-

'. 

() 
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PATROL SCHEDULING METHOD* 

" 
This hypothetical patrol scheduling process deploys a 
patrol force of 52 officers. ,The magnitude of the 

'called-for service consumed time totals are typical of 
police jurisdictions serving eighty to one hundred 
thousand people. 

By exam1n1ng consumed time data derived from a twenty
four hour composite chart, the percentage distribution 
of workload for each shift can be determined. For this 
exercise it is assumed that: 

Shift 1 
Shift ? 
Shift 3 

11 p.m. to 7 a.m. = 19% 
7 a.m. to 3 p.m. = 35% 
3 p.m. to 11 p.m. = ,46% 

The number of patrol officers '1:0 be assigned to each 
shift ~s establ ished by mul tiplying the number of offi
cers available (52) by the percentage of workload on 
each shift: 

Shift 1 
Shift 2 
Shift 3 

19% X 52 = 
3'5% X 52 = 
46% X 52 = 

9.9 
18.2 
23.9 

(10) 
(18) 
(24) o 

The next computations are based on "the seven' daily 24-
hour charts. These charts reflect the hour-by-hour 
workload (iv~raged) for each day of the week. The 
objactive is to determine the daily percentages of work
load on each shift and prepare correlated work schedules. 

* As previously noted, there are significant seasonal 
differences in the amount and distribution of work
load. In some urban and rural areas the summertime 
pol ice service demand can increase 10 to 15 % • Juri s
di~tions which experience obvious seasonal population 
changes should collect and analyze workload data for 
the appropriate periods to determin~ if adj9sted 
schedules are necessary. 
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At this point it is known that Shift 1 has 19% of. the 
total workload and that 19% of the work force equals 10 
officers. Ten officers working 5 eight-hour shifts per 
week pr"ovide 50 workdays to be distributed throughout 
the week on Shift 1. The number of officers scheduled 
to work each day or the week is c.~lculated by multiply
ing the number of officer workdays available during a 
one-week period by the daily percentage of workload. 
The· table that follDl'ls illustrate~;5 hmv the average daily 
workload data for Shift 1 is organized to calculate the 
daily worki! schedules. It has been structured t? illus
trate"condi\)iol1S which occasionally may arlse and 
require small schedule adjustment.s. 

I,) 

Shift 'i (11 'P. m. - 7 a.m. ) 10 officers (9.9) 

Sun ·A:on Tues Wed Thurs Fri Sat 
'-,)- -

Servi ell! Demands (,Hrs.) * 12.8 8.S 7 6 7.2 8.5' 13.3 

Daily Percentage 20.2 13.4 11.1' 9.5 11.4 13.4 21 

Staffing (Daily- percentage x 50) 

Arithmetic Optimum 10.1 6.7 5.6 4.8 5.7 6.7 10.5 
Rounded Optimtml 10 7 6 5 6 7 11 
Adj. Staffing Level 9 7 6 6 6 7 9 
-:~, "', 

In the foregoing example, the workload on Saturday 
justifies 11 officers on duty--one more than the entire 
shift compTement. I)t also presents a workload pattern 
t~at cannot be perfectly matched because of the ~eed to 
p~ovide sequential days off. 

'* Service d~mand (workload) can be expressed ei ther in 
hours and fractions of hours as shown, o~ tn minutes. 
Ordinarily, computer programs will convert minutes to 
,hours; Lf manua~t~llies are ~JIlployed in a wo~kload 
study, hOJrever, ~t' 1S not necessary to convert m1nutes 
to hours l~ because the -rrme values are only used to 
calculate the daily percentages or workload. ~ 
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A schematic device* simplifies the schedulin$ of days 
off ~Y quickly ~'dentifying deployment p1.ans , WhlC~ do not 
provlae sequentlal ·days qff for all offIcers asslgned to 
a shift as in the example under consideration. 

Days off are indicated on the "day off schedul ing wheel" 
by circles bisected by a spoke representing a day of the 
week. 

In the Sh!ft 1 table, all but on& of the fractional val
ues representing the· ari thnletic optimtnn staffing level 
would be rounded upward according to standard practice. 
Doing so, however, would add up to 52 workdays, two more 
than the 50 per week provided by 10~~(ff'fiee'I'"s.""'=~U~~~allY 
in this si tuation the problem would b.e correctea ~}:>¥ 
arbi trarily rounding downward· Saturdays alild Tuesdays~~· 
figure (5.6) to arrive at the correct total number of 
scheduled workdays. This "solution" is testf3d in Figure 
1. (NOTE: The figure for Tuesday will retul~n ~o 6 'fh~n 
another adjustment described in the paragraphs that 
follow is made.) ~ . ( 

Figure 1 
Monq,ay 

7 on duty 
. Tuesday 

5 on duty 

Sunday \ Wednesday 
10 on duty·---------~~·:=e~7& ... -e--·...--: 5 on duty 

@ I 

Satur.day 
10 on duty Friday 

7 on duty 

. 

" Thursday 
6 on duty 

* For a more detailed descriptic~ of cycYic g~aphs 
(wheels) see: Work· SC!hedule· Design Handbook: The 
Institute for PubilC Program Anaiysls, St. Louis,MO 
1978. (! 
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By pairing the t,'/enty days off to be assigned the 10 
officers as shO\·m, it becomes quickly apparent that the 
tw~ ~ar~off slots on Wednesday cannot be paired up with 
adJolnlng days. Other al ternative pairings arc possible 
but each one merely moves the unpaired days off to other 
days. 

One solution to this problem is to restore the one work
day to Tuesday \vhich had been arbi trarily rounded down
ward to make a total of 50 shifts and increase the Wed
nesda~ work force ~y one. Two of the days off must then 
be shlfte~ to Saturday and Sunday thereby reducing the 
work force on th~se d.ays to nine officers on. each day. 
As. c.an b~ seen ln F 1 gure 2, all days off can now be 
palred wlth these minor adjustments to the workload 
based schedule. 

Figure 2. 

Sunday 
9 on dl1ty 

Satlll'da), 
9 all d lit)' 

J'uesday 
6 on duty 

/ 

'-----*--{CJ~~e ....... ~G .. ,----Wedne s do y 
6 on duty 

Thtil'sc1ny 
6 on duty 

A S'hift 1 assignment sheet based on the (above pnirings 
ifappears on the next page. 

C-·5 

I 
! 

l 

I i 
II 
11 

il ,I 

i/ I, 
I" 
I 
i 
I 
I 
1 
I 
I 

i 
II 
I' 

II 
1/ 

1 

':. 

II 
H 
I 

i , 

1~ 
Ii 
\ 
i 
\ 
! 

1\ 

! \ 
I , 

I ! I ' 

~ ! 
I ' 
I 
I , 

'I \ 
I 
1 00 

, 
! 

·1 
i 
I 
I " 
I 



~,-,;--'---

SHIFT ASSIONMENT SHEET 

'l 

c Pos. Officer's Name Sun Mon. Tl!,e$ Wed Thur Fri Sa.t 
,< 

1 
::::. .... ::>~ ... 

DO DO X Xii X X X 

2 X DO DO X X X X 

3 ~"" DO DO X X X 'X 
~:' i 

4 X X DO DO X X X 

5 X X DO DO X X X 

6 X X X DO DO X X 
~Plr 

~. 
I 

7 X X X DO DO X X D 

8 X X X X DO DO X 

9 X' X X 
\1 

X DO DO X 

10 X X X X X 'DO DO 

':1 

" 

On Duty T ota.l 9 7 6 ~l' 6 6 7 9 

\) 

,,' 

o 

i 
'I, 
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The tables used to design the work schedules for Shift 2 
and Shift 3 appear below: 

\' ) 

Shift II (7 a.m. - 32· m.) 18 officers (18.2) 
Workload (35\) ~ M2!!.:.. ~ ~ Thur. Fri. ~ ~ 
Service Demand (Hrs.) 15.3 18.4 16,,1 15.3 14.7 16.9 19.1 115.8 
Daily Pe~centage 13.2 15.9 1;5.9 13.2 12.7 14.6 16.5 100% 
Staffins 

Arithmatic Optimum 11.9 14.3 12.5 11.9 11.4 13.1 14.9 
Adj. Staffing Level 12 14- 13 t2 11 13 15 

Shift III (11 p,.m. - 7 a.m. ) 24 officers (Z3.9) 
Workload (46%) Sun. ~ ~ Wed. T'hu'1" •. Fri. Sat. ~ 
Service Demand (Hrs.) 22 20.7 22.5 18.9 . 19.8 25.2 23.2 152.3 
Daily Percentage 14.5 13.6 14.8 12.4 13 16.6 15.2 100% 
Staffing: 

Arithmatic Optimum 17.4 16.3 17.8 14.9 15.6 19.2 18.2 
Adj. Staffing Level 18 16 18 15 16 19 18 

It is useful to; create a patrol officer pool to deal 
wi th the inevi table absences due to sickness, inj url?es 
on duty, terminations and administratively required 
leaves (vacations, training, special assignments). The 
pool should consist of at least 10% of the patrol force. 
During periods of low absenteeism, pooL officers should 
be used,for special crime reduction programs. 
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PATROL WORKLOAD STUDY RECAP 

workload Appoint a 
(page 33). 

patrol study coordinatlJr 
\ 

Decide.on scppe of study; i.e., will study 'include 
a beat workload survey requiring the design of new 
reporting areas? Will more than one st,udy period 
be used lpagf! .9 and Appendix B)? 

Decide on b'eginning and ending da~tes of data col
lection per:iod(s). Allow sufficient lead time to 
complete trcLining and implement required procedural 
changes, (page 17 J • 

Examine patrol dispatch record system to ascertain 
whether all the workload information is being col
lected. D.evelop procedures for Gomputing and/or 
recording any new data items needed ,for the study 
(page 23). 

For agencies wi th Electronic Data Processing (EDP) 
support: Revie",w data. input, programming and output 
reporting requi r.iemen ts with EDP staff. Coordina te 
the study stariing date with the EDP lead time 
requirement (page ~.9 and 21 ). 

I 

sb. For agencies dependent on manual dat~~ processing: 
Estimate the numbe:r of daily cler,lcal hours needed 
to record and tal JLy data items. Obtain supply of 
data tally sheets. Identify and train person(s)" 

~. responsible for the data collection task (page 29 
, 0 and 31 ) . 

6. r ssue a di rec ti ve describing the p!J.rpose, start ing 
date and period of workload study as well as any 
new procedures to be followed by officer and 
ci vi 1 ian per sonne l,j (page A-I) • 

7 • 

8 . 

Establish quali ty' control procedures whereby rou
tine revi,ews of, source d'ocuments occur and the 
manual tatlies, o;c computer printouts, are verified 
for accuracy and ~ompleteness (page 33). 

Begin data collecition program. 

j' 
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9. 

10. 

I 

/-:---\1--
~ , " (,i 

~ ~I 

Test the data collection system and its products 
(the manual tallies or printouts) for utility. 
This involves taking' the data collected during a 
one-?,oleek test p~\riod to calculate queued call and 
beat workload percentages and construct bar charts 
for called- for services consumed time and officer 
shifts (page 37). 

Make ani procedural adjustlnents indicated by the 
tests and then begin the regular woi~load data 
collection period. 0 
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The Process of Analysis 

AN O~lVIJ~W /1/ 

The pr~lce:ss of analysis can be described simply as ii.rLvobring three interrelated 
activi~~ies: perception, design, and evaluation. I~lj the first perception, the 
iSsues :, ci~!e clarified, the extent of inquiry is limited and the obj ecti'l7es 
identi~cie,ciin a way that is helpful to picking an ~!lternative. The second, 
designi~ involves identification of existing alternl.tt.ives, design of ne;w alter
native:s, and.gathering of information for comparisl:m of alternatives. Finally, 
in eva:,luation~' the altelrnatives are examin.ec1 for feasibility and compared in 
terms ,iof their benefit and cost, with time elnd risk taken into account. 

AnalY/,sis seldom pr~!~~eds in. this simplified and orderly fashion. Often the 
objed:.ivE~s are multip'1,~, conflicting, and obscure; the alternatives are not 
adeq~,ate to attain the: ">l?bj ectives, the meaS11lres of benefit do not really 
measI~re the extent to whi,ch the objectives are at.tained, the predictions from 
eval~ation models are full of uncertainties, and other criteria that look 
almqst as plausible al~ t.he '\;:mes chosen may lead to a different order of pref
erel1Lce. When this. haJ?pell~, a modification of thle above approach is required, 
for' a s;ingle pass or ;attempt at a problem :Ls seldom enough. In such an 
ins;tanc1e, the key to successful analysis i:s a continuo.us process of formulating 
th~l problem, selecting objectives, designing alt:ernatives, collecting data, 
bu1LldiDLg models, weighing cos;ts against benefits, questioning assumptions and 
da,;ta, l:leexamining the olij ecti \!:es, opening new al terna ti ves, building better 
mq'dels, and so on, until a sat;:i.sfa\ctory sl.:>lution is obtained. 

lin this chapter each of the major ''lctivit.ies comprising the process of analysis 
i:s examined in detail. An attemPlt is made throughout to emphasize (1) the. 
1~nter:relatedness of each acti'lTity'~, (2) the notion that analysis is iteractive 
.,and may involve working through ea'i=h activity or' the whole process several 
/times, and (3) the fact that, whilE~ .. :models and quantitative technique may be 
:; utilized extensively, th~ process o:f\ analysis is permeated with numerous 
j judg;ments. The aim is not to providi~ a step-by-step procedure for performic:ng 
. policy analysis. Rather, it is to il~,tdicate in some detail the nature of the 

I process and the kinds of cOD,siderati~:ns involved. 
'/ !\ 

PERCEPTION \\ 
" 

'\ 
Analysis may start at any point in th~\\policy making process. Usually, h.:; .... -

'. ever, analysis is initiated by someone I\~ perception of disparities or oppor
tunities in the present scheme of thingti. Perception, as usd here, refexs' to 
the apprehension of the existence of some situation requiring policy decision 
and action it involves tWOI s.teps: (1) p:roblem formulation, (2) identification 
and clarification of objec:tives. 

Problem Formulation 

"What is the problem?" i,13 tht:! first question to be asked. It may be satisfac
torily answered only upon completion of the analysis. That is, most problems 
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of any complexity can seldolIl be comprehended clearly at the star1~. The dJcision 
makers and analyst.s usually have some general notions about the problem, but 
as the analysis proceeds these notions may be revised or rejected. Additional 
information developed in the analysis may change their understanding of the 
situation, the alternative courses of action considered possible, or the 
objectives deemed appropriate. For example, in the East Lansing, case study 
described in Chapter 5 the city manager and analysts gained a cl.ear perception 
of the fire station location problem only after a first round 01: analysis had 
been completed. ' 

Problem formulation involves an att~~pt to (1) isolate the quesiions or issues 
involved in a situation; (2) fix th~ context within which the i:ssues are to be 
realized (that is, define a system and its boundaries). This 1.atter task may 
also involve an attempt to discover, in preliminary fashion, the variables 
operating in a situation and t~~ relations among them. 

Determining the issues. Not everything in the environment of an organization 
is reI/avant to decision and action. What is relevant are those things which 
aid or prevent the attainment of objectives, or which p~rmit the adoption of 
new objectives and programs for their impiementation issues are' identified by 
perceived disparities or opportunities in the environment. Thus, someone 
perceives a need for low-income housing, improved police protection or garbage 
collection, or a better way of recruiting and selecting municipal employees. 
Or, perhaps, new revenue sources are discovered, a chance to at.tract a major 
industry develops, or a new federal program is enacted for trailning of the 
hard-core unemployed. 

, 
Which problems and opportunities are identified for decision atld ,~ction is a 
matter of valuation. Such valuations are made continuously by people through
out government and the community. Some valuations are routine in that the 
issues or questions involved have arisen before and perceptiollfl of what is 
important have been defined. Other valuations are ad hoc and l=equire consider
able investigation in order to determine whether a particular :Lssue shall be 
the subject of analysis and decision. 

For example, the reduction of crimes by juveniles is frequently identified as 
a problem. Preliminary fact-gathering may show that projected changes in age 
groups ~ake it likely that the crime rate for the juvenile pop.ulation may 
declizt~ over the next several years. Thus, a situation initi2!lly seen as a 
problem may come to be regarded as neither urgent nor important for governmental 
action and will require n,~ further analysis. Were the obversf:! the case, some 
unit within government might be required to take actions to reduce juvenile 
crime.. Which actions can be taken becomes the subj ect of further analysis. 
The actions possible will depend in part upon the conceptualization of the 
system in which juvenile crime exists and the relationship of government 
actions to controlling it. 

Conceptualizing a System. To proceed further in analysis, then, some area of 
activity must be conceptualized as a system. Systems are rl.irely known in 
advance. They are almost always contrived. That is,syste'm is a mental 
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construct which is applied to some entit~. For exampJ~e1 individual, an, 
organization, or a community may be considered as a ly~~m~~he advantage of 
the cov~ept is that it provides a common language f~~9Jmmuni~~ng about the 
equit~jnd a framework for analyzing it. ~ 

The following features are s~id to be characteristic of and essenti)% to any 
system: 

1. The system constitutes a whole set of related things or events; 

2. The whole is seeking to fulfill a set of goals; 
\) 

3. The whole :is composed of differentiable elements or subsystems, and the 
elements or subsystems are integrated in a patterned or structured form; 

4. The elements or subsystems are in interaction, mutually affecting one 
another; 

-5. The whole system exists within an environment which is distinct and 
definable fl~om the system itself; 

6. A boundary differentiates() the system from its environment'; 

7. The system is in constant interaction with its environment rece~v~ng 
inputs from the environment and producing outputs in exchange; 

8. The system processes inputs into outputs through internal transactions in 
accordance w:ith established needs; \',' 

9. The whole system seeks to maintain a state of dynamic equilibrium inter
nally with i'ts subsystems and eJ¢ernaUy with its environment. Feedback 
is the process by which the system maintains equilibrium and steers 
towards the system's objectives; 

10. To maintaind,7Jlamic equilibrium, the system is in a state of constant 
flux or chaIlLge; 

11. The system has some mechanism for the control of its activities. 

The task of conceptualizing a system, therefore, involves describing some 
eXisting activity in these terms and identifying the boundaries, goals, and 
objectives, elements, or subsystems, inputB and outputs and the relations 
between them, and those environmental factors which seem to affect the system 
in some important way. The task of analysis as it proceeds is to operation
alizethis conceptual moqel by developing symbolic representations for each of 
the important elements. As will be seen, this requires empirical observation 
and measurement of the elements and their integration into a mathematical, D 
logical, verbal, or other model. 

Defining system boundaries. In problem formulation one has to decide what 
seems to be part of the system under consideration and what does not. This is 
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thepoundary question. At the e~1,;.reme, everything relates to everything else 
and therefore nothing can, be isolated as a system. How,'ever, problems of, 
global scope are never solved. Simplification is essential--both to highlight 
what is relevant and to reduce the complexity of realit!f to thescCipe of' 
analytic ability. Further, it is inevitable that not all decisions can ~)e 
made at the highest level or by one individual or group; some must be de1Le
gated to others. Decision makers and analysts usually must consider actilons 
that pertain to only part of a problem. Other choices a:re set aside tem]?orar
ily, possible decisions about some things being neglecte(i and specific d.~ci
sions about others being assumed. c,Thia process of breaking a larger problem 
into component part's for the purposes of analysis is referred to as factroring. 

In setting boundaries for the system to be studied, three considerations are 
important:=";'. 

1. Whether the boundaries encompass at least that area of activity where 
some knowledge of system relationships exists or can be readily 
determined 

2. Whether the boundaries encompass all of the relevant elements (variables) 
under control of the governmental system 

3~ Whether the boundaries delimit a system that can be effectively studied 
within the time and monetary constraints of the situation requiring 
decision and action. 

In the case of juvenile crime the juvenile population, their families, the 
police, the courts, the welfare agencies, and the schools may all be said to 
constitute relevant parts of a system. Or, if such an all-inclusive defini
tion seems beyond the scope of analYSis or beyon.d the control of a particular 
governmental unit, the system may be defined to encompass only those parts 
over which that government has direct control. In this case the system ~ight 
be defined as the juvenile population, the police and the schools. The other 
factoi~ would constitute the environment of the system and would be treated as 
factors outside any model developed. 

Formulating as'a system the interactioils of activities considered to be vague
ly related to each othe~ in a way that permits useful analysis is a difficult 
task. It is probable that any initial formulation will change as the analysis 
proceeds. The city as a system is difficult to distinguish by a single boUn
dary, as it can be characterized by numerous noncoterminous boundaries on the 
basis of, for example, natural or man-made features, homogeneity of some 
characteristics of the area or its population; service patterns of local 
service agencies (such as stores, hospitals( churches, telephone companies, 
schools); local governmental units; and felt s~~e of community identification. 
rue boundary most often c~osen by governmental analysts is the legal
jurisdictional one. When one deals with problems of the individual city as a 
functional entity this boundary is extremely useful. For example, municipal 
boundaries are often adequate for problems of policing, fire protection, 
library service, and building regulation. They are proba~ly inadequate for 
problems of waste disposal (but not waste collection) air pollution, transpor
tation, and social welfare. 
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The San Fra£tisco Community Renewal Program (CRP), discussed in Chapter 6, is 
a case in point. As part of the CRP study the planners and analysts developed 
a computer simulation model of the housing market and defined the boundaries 
of the system modeled as coterminous with the city and county of San Francisco. 
They chose this boundary because this unit was paying for the study and because 
it was felt that the city could neither exert control over other governmental 
units nor elicit their cooperation in the study. The San Francisco Bay Area 
was considered the environment of the system studied. When the system was 
being modeled this environment was treated as a population pressure creating 
certain demands and constraints on the San Francisco housing market. At the 
time the analysis began the character of this demand was not know. Therefore, 
populatiun projections were developed. When these projections were compared 
with the housing stock available in the region it became apparent to the 
planners and analysts that housing needs of blacks, the poor, and the aged 
would not be met by suburban developments. As a result, a large influx of the 
above groups was predicted for San Francisco, which contained housing withi,p
their economic range and which already contained a high percentage of these 
groups in its total population. 

Because the analysts had limited the study boundaries to the cityis jurisdic
tion, they were limited to those ,Llternatives which the city could itself 
influence in attempting to develop alternative courses of action. Many options 
less costly politically, socially, and economically were closed out. More 
important, the projections suggested an even greater division than already 
existed between black and white, rich and poor, central city and suburbs. Frm 
the standpoint of broad social policy, therefore, the system boundaries and 
governmental base for action were simply inadequate. Had the analysts extended 
the study boundaries to include the region, the resultant analyses could have 
produced information that would have indicated a greater range of possible 
action alternatives made possible equitable means of handling the problem 
population. 

Identification and Clarification of Objectives 

The next step in formulation is identifying and clarifying objectives. Objec
tives are an operational specification of general goals, which in turn are an 
externalization of internal vaIues and preferences held by individuals in the 
community. Values can be specified and ordered to various degrees. At one 
extreme they are specified only by such general te~s as the public interest 
and are ranked only subjectively, often implicitly \'and inconsistently. At the 
other extre~e they are reworked into fully operational objectives that have a 
clear order of priority and even h&ve some quantitative basis for determining 
how various trade-offs might be made between them. 

It is generally supposed that goals should, and can, be set independently of 
the plans to attain them. Yet there is considerable evidence that oper~tional
ly significant objectives are often the result of opportunities that possible 
alternatives offer rather than a source of such alternatives. There are at 
least two reasons for this. First, it is impossible to select sati~factory 
objectives without some idea of the cost and difficulty of attaining them, and 
such information can only come as part of the analysis. Second, only some of 
the possible flonsequences of different alternatives can be anticipated before 
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the analYSiS, and some of the consequences discovered may become goals. A 
chief characteristic of policy analysis is that solutions are often found in a 
set of compromises which seek to balance and to reconcile conflicting objec
tives and questions of value. It is more important to make the right choice 
among alternatives. The choice of the wrong alternative may merely mean that 
something less than the best system is being chosen. Choice of the wrong 
objective means that the wrong problem is being solved. 

Objectives and their order of priority are determined largely by value judg
ments rather than by rational analysis. These judgements should be made 
explicitly. And, they should be based upon examination of the consistency, 
social consequences, and feasibility of the objectives. /2/ 

Interrelation of Perceptual Activities 

The process of perception involves an interrelation between defining the 
issues, conceptualizing a system, defining its boundaries, and identifying and 
clarifying objectives--all of which serve to clarify the problem. Which 
conditions in the envirocment are considered issues for dec~sion and action is 
a matter determined in part by the ~alues and objectives of the participants. 
Values and objectives also influence definition of the relevant system and the 
boundaries that can or must be set. 

The perception phase of analysis requires much interaction between policy 
makers and analysts. The frequent tendency of policy analysts is to accept 
the decision makers' original statement of the problem without much thought as 
to wheLher that statement is correct or how an answer to the statement will 
contribute to the decisions it is meant to assist. Because the concern of 
policy analysis is often with the future, the analyst's major job may be to 
decide what the policy maker should want to do. 

On the other hand, policy analysts ax'e seldom capable of defining problems 
alone. They may choose simplifications which are useful in bringing a problem 
within the bounds of analytic feasibility but which make the resulting analysiS 
irrelevant to the real concerns of the policy maker~. Initial attempts at 
analysis are frequently false starts resulting from "Vlrong definition of prob
lems. Some iter;tion of analysis is de~irable in policy analysis, but that 
resulting from wrong problem definition is to be avoided. 

But how are the policy maker and the analyst to know that their formulation of 
the problem is adequate? One answer is analysis. That is, the process of 
problem formula:f;ion should itself be subjected to analysis. With the use of 
the few facts a~d relationships that are known at an early stage and assuming 
others, an initial attempt can be made:. to solve the problem: This attempt will 
provide a basis for better problem formulation and permit preliminary tes~ing 
of possible solutions. 

Primarly as the result of discussion and intuition, the original effort to 
state a problem should suggest one or more possible solutions or hypotheses. 
As the study prbgresses, these original ideas are enriched and elabor~ted 
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upon, or discarded, as new ideas are found. The process of analysis is itera
tive. Each hypothesis serves as a guide to later work--it tells us what "we 
are looking for while we are looking. As a result, the final statement of 
conclusions and recommendations in policy studies usually rests on a knowledge 
of facts about the problem which the analysts and policy makers lackeli at the 
start. In the early stages it is not a mistake to ho*d an idea as to the 
solution; the error is to refuse to abandon such an idea in the face of mount
ing evidence. 

I) 

An Example of the Perceptual Process 

The following example illustrates several of the above points about percept~on. 
The decline of the central business district (CBD) is considered a problem in 
many cities. T~~e traditional definition of the problem is in terms of deteri
orated phys.j.car' structures, lack of parking, congested streets, lack of pedes
tri~~ areas, lack of amentity decline in retail sales, and the like. Recently, 
a group of S;)anners and public administrators working in a Los Angeles com
munity were asked to develop recommendations to solve the problem of t;b.e 
declining CBD. In approaching this problem, they looked at the entire economic 
system of the community (particularly the business component) the populatio.n 
characteristics, tax policy, land use and housing trends, and the transporta
tion network. The group found that the declining CBD was only an outward 
expression of a much ml:lre significant change taking place in the community. 
It was changing from a:n essentially suburban residential community of young 

I 
families and a slightinixture of land uses to,.a more intensive, and confined, 
residential developmerLt pattern of older households, extensive industrial land 
use, and service-type retail'stores. In addition, the imminent construction 
of freeways which would surround the community suggested a future reinforcement 
of the developing trend. 

Thus, the j:l~itial definition of what was happening in the CBD was translated 
into a more'" fundamental change in the entire structure and functioning of the 
community. However, even this change could not be considered a problem until 
the community or its po+itical leaders decided what they wanted the community's 

'future to be (inasmuch as they could exercise control over that future). 
Several alternative futures were developed. The political lead~ts decided 
that th~y<~anted to maintain the traditional image of the city as a suburban, 
community. This then became the problem, and developing a CBD that would 
relate to their conception of a suburban community shopping district became 
one component of the overall problem. Other components involved attracting 
y~ung families to the.c~~uni~1 a:r:s~in~ industrial gr~w~h, building recrea
tl.on pl:!ograms and facl.Il.tl.es(~ rand l.nl.tl.atl.ng new tax poll.cl.es. Had the 
political leaders chosen not -Eo &tt~!!!:pt.J;,..o",.£cLestall the developing trend, the 
pr.:1blem might have been defined as that 'of attracting indust~/ to further the 
demise of residential land uses and to develop a strong secondary or service 

, business center to serve the i,ndustrial uses. 

.II ' 
Several points are brought out by this exa~le. First, manifest problems are 
different from latent problems. VeFY often the manifest problem is only a 
symptom of .a mor~ basic latent problem. Second, problems are not unitary. 
The problem of the declining CBD was not simply a matter relating to commersial 
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business but also involved issues of transpor,t:ation tax policy, industrial 
?ev710pme~t, and population .. growth. Third, a problem is not a problem until 
~t l.~ ?efl.ned a s~ch. Until the decision makers choose to make some objective 
condl.tl.on the subJect of their attention, and desire to alter that condition 
it i~not a problem. Thus, problem definition is essentially subjective. The 
task of the policy analyst is to try to achieve a great;er correlation between 
obje~tive an~?subjective problems. Finally, in analysIs, the problem neve~ 
:ema~ns statiC. Inter,?lay between a growin~ understanding of what a problem 
~nvolves now and might involve in the future forces a constant redefinition. 

DESIGN 

The design phase is baSically concerned with finding alternatives and the data 
on which their comparison is to be based. It is as important to look for new 
alternatives (and the data to support them) as it is to look for ways to 
compare them. If there are no alternatives or ideas about them there is 
nothing to compare or to choose between. If a preferred course'of action is 
to be designated, it must be discovered earlier that such a course exists 
even if the alternative is to take no action. ' 

Finding Alternatives 

Usually, analysis is concerned with comparing an existing system with other 
systems. The purpose is to compare systems in a way that is relevant to a 
choice between them ancl that helps to decide which is better. Generally, only 
one ~f the ~ystems compared will be an existing one, for the object is to try 
ou~ ~nnovatl.ons and new proposals in the comparisons. Existing systems may 
fa~l to meet the. desired objectives in some way, or may be totally unaccept
able. In other l.nstances, existing alternatives may be suitable for the 
present but do n~t meet requirements predicted for the future. Or the problem 
may be to determl.ne what the future might be and what it should be. Here the 
inv:ntion of alternatives becomes important. These, then, are design problems. 
Des~gn in policy analysis is the process of inventing ne'w elements and recom
bining known or existing elements in such a way as to produce a desired whole. 
A particular configuration of elements intended to accomplish a particular 
objective is an alternative. 

Design is involved in a wide range of differen.t types of human activity. The 
architect or engineer, for example, invents forms and occasionally structural 
met40ds and recombines rooms, spaces, and materials. These may all be regarded 
as elements. The final produpt of his efforts is judged as more satisfactory 
or less satisfactory according to the budget and-program of his client and 
according to certain ill-defined canons of aesthetics and functional efficiency. 
In the urban realm the city official, the city manager, or the department head 

"may be regar?ed a~_lolicy designers. Their elements may be people, physical 
resources, fl.nancl.al resources, capital invesments, modes of organization 
laws, regulations, or taxes. Their problem in deSigning a coordin~ted se~ of 
policies is to maxim~~e the overall quality of life in the community. On a 
smaller scale, the process of designing a budget involves inventing new 
elements and combining eXisting elements (in this case various programs) so 
as to maximize the quality of service in a community within certain fina~cial 
limits. 
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Much of the process of design is intuitive and is the p~oduc.t of creative 
individuals. However, systematic analysis can assist the design process by 
helping the designer t,o order the elements ,logically and by allowing the 
designer to try out many possible. combinations of the va~ious ele~ents and to 
test their impacts. /3/ Simulation is a particularly ut{eful 1;.001 here, If 
there is a model of a system, this model can be processed incorpo~ating suc
cessive changes which correspond to alternative designs or cRmbinationsof the 
elements in the system. The influence of various designs on the desired 
objectives can be traced. The policy maker then has a basis,. for selecting the 
design which most effectively achieves tlie desired result or system output. 
This process was used with the San Francisco homling market model which is 
discussed in ,Chapter 6. The model was used to allow decision makers to com
pare existing public policies and various combinations of these policies in 
'order to determine their relative impacts on the housing., market. These impacts 
could then be related to the objectives of the decision~akers as an aid to 
choice among the alternatives. 

The possible number of alterna,tives in a~y problem is Virtually 'Unlimited. 
While it is technically possible in many cases to consider all possible" alter
natives and their impacts, the costs time, and relevance of so doing is often 
prohibitive. And such an undertaking is not necessary. The policy analysts 
and decision makers generally have some basis for judging which alternatives 
seem more relevant than others. Real world constraints also limit the number 
of feasible alternatives to a few. The key danger, though, is that some impor
tant a~cernatives will be overlooked. One approach to this problem is to 
defin~-' alternatives in a series of stages, starting with a complete list, 
eliminating the obviously impracticable alternatives, developing new ones by 
combining those already known, eliminating still others and so on, until a 
reasonable set is obtained. , , 

v 

Finding the Data 

In some analyses the data needed for comparing alternatives are available or 
can be collected from existing records. This is often the case when comparing 
existing systems. For example, in a study to establish the optimum location 
of new fire stations to be built in the city bf East Lansing, Michigan, the 
following data requirements were developed: 

1. Estimated travel time for fire equipment over each block-long segment of 
the street network, including the ideal estimate and estimates under 
conditions of traffic congestion and other trip vari.ables 

2; The fire generation potential of each city block as indicated by"the 
,popUlation density and by the struturetypl~' density, condition, and u,.~e 

3. The da~age potential for each block, including the cost of damage in 
terms of. life and property loss 

0" 

4. The fir~ spread potential of each block. /4/ 

These data were unavailable in the form specified, but we:r.e obtained from 
existing records in tJi.~ fire, public works, building, and planning departments. 
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Sometimes the data n~eded for analysis must be developed by experimentation 
as when compa:-ing new systems or when data on current systems are nonexiste~t. 
For exa~le~ 2n.comparing alternative transportat~on systems data are needed 
on the 2mpb.cat2ons of each s~stem for users (e.g;, accessibility, convenience, 
safety, cost), for nonusers (2.e., the opportunity costs), for the environment 
for urban structure and functio~~ng, and for an urban area as a whole. Data ' 
on users. are ~vailabIe from transportation and related studies, so are data on 
opportun2ty costs. Data are scarce on such matters as the impact of various 
transportation systems on environmental factors of noise air pollution or 
'l1~ter.· pollution. Still few~r data are available for the' impact of tran~porta
t20n on urban structure and functioning (economic conditions location 
patterns,. and sociopolitical factors such as redistribution ~f popUlation or 
the sJ?litt,in~ of ~ommunit:res). Some of these facts can be collect.ed through 
e~7r2mentat20n w2th parts of the overall problem. Thus, performance data on 
var:o~s transp~rt~tion vehicles can be obtained through theoretical and 
empl.:-2cal stud2~s of the hardware. User reactions to new systems can be 
obta2ned through experiments which modify existing systems or which use pro
totypes. These same kinds of experiments can be used to test out environmental 
and other factors. 

However, in still other cases the judgment of experts may be required. Expert 
oJ?inion may be called on when it is necessary to Use numerical data or assump
t20ns ~hat ca~ot be b~s:d on th:ory or experience. Experts may be helpful, 
for.e~ample, ~n d:term1n2ng the 2mpact of various transportation systems on 
~ol2tlca~ and soe2al structures. The Delphi technique is a method for obtain-
2ng the Judgments of experts systema.tically and is described. in Chapter 10. 

Th: Ro~e of T~eory and Empirical Research. ~en theory exists, it provides a 
gU1de 1n look2ng for data. For example, in the fire station location problem 
network theory was used. In the San Francisco housing market model market ' 
theory ~~ovided a gUide to data collection. The theory utilized ma; be highly 
formal (network and market theory), or it may be simply a hunch or a . 
hypothesis--for example, that fire station lo'cation should be related in some 
way to the. characteristics of the area to be served (fire incidence) and to 
the operat2onal procedures of getting to a fire. 

Wh:ther theory exists or not, data collection is necessary. Where theory 
eX2sts, the data provide a means of testing the theory. Both the theory and 
:~e data help to solve the problem. When theory does not eXist, data collec
t:o~ m~y be necessary so that relevant theory can be built. The difficulty of 
~r.;:h7evl.ng a balance between theoretical analysis and empirical research is 
2nd2cated by D. M. Fort, who says that 

\\~ 
~he proper balance between theoretical analysis and fact-gathering 
depends on the problem. It is important, of course, to get the 
facts on the proper subject a preliminary theoretical analysis can 
be very useful to this end in pointing out what information is 
lacking and most needed~ Much effort can be and often. is wasted 

'fathering ~he wrong data, for failure to do the necessary theoretical 
homework iJ.rst. On the other hand, much effort. is also wasted 
app~ying sophisticated analytical techniques to "inadequate data, 
try~ng to make silk purses out of sow's ears. Physical experiments 
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and data gathering in~general are expensive making plans and deci
sions in the face of uncertainty, even if aided by the best possible 
systems analysis can also be expensive. A proper balance may well 
call for much more emphasis' on fact-gathering ~an has been 
customary. /5/ (\ 

Any analysis will be heavily supported by component studies of cost, engineer
ing, human factors, and political and social considerations. Therefore, the 
data gathering ~hase of analysis will generallybe ~he most time-consuming and 
costly. To as.s~rf! adequate,attention to all parts of the policy study, a 
balance must be j}s'truck between theoretical analysis and fact-gathering and 
between the desig;n phase and other phases in the process of analysis. For 
example, extens:i,',e data gathering in the San Francisco Community Renewal 
Brogram (CRP) study left insufficient money and time to adequately evaluate 
the result.s of the housing market. model. Evaluation and interpretation of the 
model results was completed after the CRP was completed. In this case the 
judgment and experience of the planners was 1,ltilized to make the CRP recomme.n
dations. When later tested with the aid of the model, the recommendations 
were found to be sound. 

EVALUATION 

As an intellectual process the evaluation phase of policy analysis invol~es 
predicting the consequences of selecting various alternatives as a basis for 
choosing from among them. It may simply require the judgment of an individual 
expert'G It,. may involve using a single quantitative or/forraat model such as an 
elaborate computer program which combines in a single computation all the 
various submodels for determining dollar cost, environmental forecasts, and 
goal achievement. Or i~ may involve a variety of processes, including quanti
tative and qualitative fuodels, political gaming, and intuition. What is 
common to all evaluations is that they are done with the aid of some kind of 
model which is used in an experimental fashion to try out various alternatives. 

The Role of Models in Evaluation 

Models are used because the real thing often is not ~~~ilable for experimenta
tion. Modeling involves ignoring many of the actual h.;;;"t.ures of a problem 
under study and abstracting from the real situation certain variables and 
their interaction. The set of interacting variables makes up an idealized 
version of the real situation that c6ncerns the decision makers. This ideali
zation is ~led a model. Th~ model is&hen oprated ontor experimented with. 
The aim is~o obtain answers to specific questions, which will provide clues 
to aid in d~aling with that part of the real world to which the model corre
sponds. 

Modeling is used in policy analysis to provide a framework, a way of organizing 
the thinking and communicating about a problem. It is also a guide to data 
gathering and computation. Finally, modeling is an aid to the process of 
eavluation, that is, to examination of the implications and costs of various 
alternatives so that they can be compared. For many important problems, 
simple cO!llparisons of' outcomes without any indication of which outcome is best 
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may be the most ~t can be done. This may be all that is necessary. QtJ(anti
tative and formal models may not be required or applicable. Usually eval;uation 
can go beyond this minimum, although it may not be possible initially to . 
abstract the situation to a:' mathematical model or 'fleries of. equations. N:ever
theless, some way can be fo<and to represent the consequences that follow :from 
particular choices. ," 

A Crude Example 

The following example is used to illustrate the role of models in analysi~. 
Suppose the problem is to advise decision makers on alternatives to urban 
redevelopment in order to meet the housing demand of an increasing popUlation 
in a central city. The analYSis could take two forms: 

1. Some level of housing supply is fixed and an attempt is made to determine 
the alternative which will attain the desired effectiveness at mfnimum 
cost ) 

2. The budget level is fixed and an attempt is made to max1m1zeeffective~ 
ness, that is, to get the most housing for the least cost (assuming an 
ex:isting mix of housing types, income levels, popUlation groups, etc.) 

,', ~-/" 
If 

Let us pursue the first form. For the analysis to be carried out1 the environ-
(pent must be forecast. This forecast includes the populai:ion increase expected 
over the time period in question and the housing demand generated by that 
increase. It also includes an effort to determine those factors which influ
ence purchase decisions on the part of householders and those influencing 
private investment decisions in new or upgraded housing. 

The second step is to model th~ interactions of supply and demand in the 
housing market that is, "Under what conditions will householders choose various 
types of housing?" and "What is the liklihood of various types of housing 
being available under various private investment assumpti0]1s?" 

The third step is to model the influence of public interventions (code enforce
ment, rehabilitation, tax policy, etc,,) in the housing market and to develop a 
cost model which measures the relative amounts of public and private investment 
under various public interventions. 

A fourth step might be to develop an analytic scenario (model) to describe 
. J,lOlitical and social forces operating in the enviroriment over the time period 
in question. The scenario would start with the present state of the world and 
illustrate, step by step, how, in/one or more future situations, racial 
tensions might ,erupt, political ptlwer might be redistributed, the middle class 
might return to the central city, and similar changes might occur. The 
scenario will probably not provide a clear way of weighing consequences, nor 
will it indicate a preferred rating of alternatives. Rather, it will serve to 
bring factors to bear on the decision which could not be accounted for in the 
pre.vious models but which might be relevant to the decision at hand and might 
otherwise be overlooked. 

}, 
I 

How·;·then might these various evaluat,ive steps be put together? From the qllan
tiative models would come comparison of alternatives such as those i~dicated 
in Table 4-1. 
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However, individual decision makers might each choose different alternatives. 
~d usu~lly there are a number of decision makers. What is needed, therefore, 
is a collective judgment fromcc£hese men and the analysts who advise them. One 
technique for pooling judgements is to ask each decision maker and analyst to 
fill in,an array Qf alternatives such as that illustrated in lable 4-2. Each 
individual would then rate the various alternatives (using, say, a number 
between 0 and 10), indicating his preference or his conception of the worth of 
each alternative relative to the various considerations pertinent to the 
decision. A numerical measure could then be worked out which would indicate 
the decision makers' preferences. 

Table 4-1. Hypothetlca' housing market outcomes 
for three allematlves for an urban redevelopment 
proJect. 

Expected housing Alternallve. 
market outcomes A B C 

Private mar~~: "=sldenlial 
investment (.- "'Illions) $ 576" $ 200 $ 1.000 

Number of st..::s:andard 
structures 36.922 70.000 10.000 

Dwelling un.: -:"9ase 24.0aO 15.000 70.000 

Public inves~-'=-t in various 
programs (," ~""ons) 5100 S40 $200 

Household '-=",,25e 70.000 70,000 70,000 

Table 4-2. Sample form for evaluating decision 
makers' preferences regarding three alternatives 
for an urban redevelopment project. 

-::-~ 

Rallng of 
alternallves 

Conslderallon. ABC 

Pnvate mar" .. : • .. :.,denlial investment 

• Number c' s.:lstandard structures 

:; ",'elling unit increase 

Public investment 

Household Increase 

Segregation 

Flexibility 

Growlh Impact 

Political desirability 

-------
-------
-------
~----

------
------
------
------
-------

------------------~.----

This techni~)e obviously leaves uncertainty as to the outcomes listed in the 
table. It f~ils to eliminate moral and value uncertainty as to which combina
tion of outcomes would be·prefereable. But the simple act of displaying 
~ystematically the opinions and judgements of each decision maker for his .own 
u~~t'i"s likely to be helpful to him. When the judgment~ of other decision 
makers are presented along with~each one's arguments, the information may be 
more valuable. In fact, such feedback information may help bring about a 
consensus among the decision makers. Whether the group preference (a3 indi
cated by the scaled rating) is utilized or not (and sometimes it should not 
be,for the alternative which comes out on top may do so by default), the 
comp~rison is likely to be helpful. 

~" '- < -

Ii The Outputs ,of Hodels and Judgment 

Assuming a study has been done properly, the analysis may still not be ended. 
The outcomes from a model must be interpreted in the light of considerations 
which may lie outside those incorporated i,n the model. The "state of the art" 
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considerati~ns in the formal evaluatio~ models. Since major decisions in the 
field of public policy are part of a s()cial process as well as an intellectual 
process, these must be accounted for in the analysis. Considerations other 
than ~ose of cost effectiveness are important. Included here are custom, 
tradi·tion, morale, aesthetics, and in!1ividual and organizational behavior. 
Some 'Of these considerations may be treal;ed in mod~ls. Generally, the integra
tion of such considerations with the res~lts of models is a task for the 
decision makers, and it is a task that i$ essentially a judgmental one. 

Decision makers receive several aids in their attempt to interpret the results 
of policy analysis studies. The policYlanalyst supplies recommendations on 
the basis of what he thinks the study j~plies. However, it is important to 
distinguish between what a study actually shows and the conclusions or recom
mendations drawp by the analyst. That is, When new minds--particularly those 
of the decision makers--review a problem, they bring new information and 
insight. Even though results obtained from a model are not changed, recommen
dations for action based upon the results may be changed because of this 
review. For example, one experienced user of analysis in the military states 
the following: 

Simply said, the purpose of an analysis is to provide illumination 
and visibility--to expose some problem in terIll.s that are as simple 
as poss.ible. This expose is used as one of a number of inputs by 
some "decision maker." Contrary to population practice the primary 
output of an analysis is not conclusions and recommendations. Host 
studies by analysts ~P have conclusions and recommendations even 
though they should n~t since invariably whether or not some partic
ular course of action should be followed depends on factors quite 
beyond those that have been quantified by the analys1;.. A "summary" 
is fine and allowable, but "conclusi6ns" and "recommendations" by 
the analyst are, for the.most part, neither appropriate nor useful. 
Drawing conclusions and making recommendations (regarding these 
types of decisions) are the responsibility of the decision-maker and 
should not be preempted by the analyst." 

NOTES 

A model, even the most sophisticated mathematical optimizing model, 
is only an indicator. It is not a final judge. While an analysis 
may compare alternatives under a great many different assumptions, 
using various models, decisions are not made on the basis of these 
comparisons alone. This would hold true even if an immensely more 
complicated version of the stu;jy were to be carried(out. 

1A more extensive, slightly different, and excellent discussion of the 
process of analysis is E. S. Quade, "Principles and Procedures of Systems 
Analysis" in Systems Analysis and Policy Planning: Applications in Defense. 
·ed. by E. '·S. Quade and W. 1. Boucher (New York: American Elsevier Publishing 
Co., 1969). pp. 30-53. In fact, the entire book is recommended reading for 
those interested in pursuing the subject further. For a different but equally 
important work, see Alfred J. Kahn, Theory and Practice of Social Planning 
(New York Russell Sage .E'oundation, 1969). 
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2. " .' . ,; 
Var~ous techn~ques for assE!!ss~ng prefere:[lces and various process 

approaches to determining goab, , are discussed in Kahn, Theory and Practice of 
Social Planning, Chapter 4. -

I 

3Britton Harris descrihes three ways in w:~ich alternatives are presently 
developed and suggests ways of improving the process as well 'as ways of test-

I II 
ing various designs (Britton Harris, "The City' of the Future: The Problem of 
Optimal Design." The Regional Science Associa<t:ion Papers, XIX (1967), 185-95). 
See also Christopher Alexander, Notes on the Synthesis Form (Cambridge, Mass.: 
Harvard University Press, 1966). I 

, Two very useful workS descriqing desi~n /~onsiderations and ways of 
generating alternatives are Selma Mushkin andl

l 
Brian Herman, The Search for 

Alternatives: Program Options in a PPB Syste'!!! (Washington, D.C.: The George 
Washington Univesity, 1968), and Kahn, TheorY' and Practice of Social Planning, 
,particularly Chapters 5-8. ' 

4East Lansing Project Team, "East( Lansij~g: A Facilities Location 
Analysis," East Lansing, Mich., 1968 (Mimeographed). 

) 

5D• M. Fort, Systems Analysis as an Aid in Air Transportation Planning 
(Santa Monica Rand Corporation, 1966). p. 10; also cited in Quade and Boucher, 
Systems Analysis, p. 42. 

6Glenn A. Keat, "On Analysis," Air Uni.versity Review. XVIII (May-June, 
1967), 50; also cited in Quade and Boucher;, Systems ,Analysis, p. 52. 
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Reprinted from PUBLIC MANAGEMENT, Vol. XLV ; No. 12, December 1963 
Journal of the International City Managers' Association 

THE ULTIMATE MANAGERIAL CHALLE~GE-
CREATIVE CHANGE 

By David S. Brown* 
Professor of Public Administration, George Wa,shington University, Washin.gton, DC 

Management has outgrown primary concern with procedures and methods to 
encompass understanding and appreciation of growth and change . 

The American penchant for method and system has, without doubt, been responsible 
for much of the world bountiful we have gathered about us. The attention we have 
given to such mundane matters as organizational design, position specification, 
work simplification and measurement, and methods and procedures has rewarded us 
with a level of productivity that is the marvel of much of the rest of the world. 
Anyone who has the opportunity to examine the approaches of others, particularly 
those in the areas we call "underdeveloped," will be at once impressed by the 
differences between their production processes and ours. He will also be 
impressed by the extent to which system and order have become a part of the 
American soul. 

Now, I am not against orderliness, or at least a certain amount of it. What I am 
opposed to is the notion many seem to have that orderliness is the same as godli
ness and that the systematized way is necessarily the only one or even the best 
one. 

* EDITORS' NOTE: Professor Brown has served with several federal and state 
agencies, including the Mut4al Security Agency, the Economic Cooperation Adminis
tration, and the New York State Education Department. He has written extensively 
on management and. administration and has been a discussion leader for the 
Advanced Management Training Program sponsored by the International City Mana
gers' Association. This article and the preceding article by Wayne E. Thompson 
were presented as papers at a general session on "Urban Leadership Challenges" at 
the 49th annual conference of the International City Managers' Association held 
in Denver, October 13-16, 1963. 
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IIndeed, there is grlowing evidence that we have permitted management to become 
much too mechanical, much too ca~echistic. There is evidence that we have put 
too much emphasis on method rath~r than on goal; that we have given more atten
tion to form than to substance. We have accepted too readily precise and symmet
rical'organization charts, standardized patterns of delegation and subdelegation, 
foolproof (or nearly foolproof) systems of accountability, and new and costly 
mechanical devices, such as the computers, which are of course the ultimate in 
systems. In the past few months, several city managers, for example, have shared 
with me their sense of frustration and failure that they have not been able to 
take some of the steps the management blueprints seem to prescribe. Some of you 
may feel privately selfconscious because you are only on your first Univac or 
have not yet been able to install a PERT /1/ which, I gather, makes you feel less 
pert about ci:ty hall. The responsibility for such failures, I have no doubt, 
really belongs to your councils, but as managers you have, nevertheless, bravely \ ' 
assumed the shame. 

Too great a preoccupation with the tools and methods of management is of course 
evidence of dysfunction, or the opposite of what the results are intended to be. 
Dysfunctional also are ways of thinking and habits of acting that find us more 
concerned with the "fine print" of administration than with the achieving of 
societal and organiza~~onal goals. 

'Cc 

FUNCTIONS OF MANAGEMENT 

Let us see how this applies to the area of management. Let us begin by asking 
who the manager is and what he really does. If we ,~';~I;;e the narrow view of it, ~~ 
is someone who manages. (Some, of course, do precisely thatthey just manage.) 'Cc 

As every school boy knows (I am talking about graduateschool boys) the manager is 
someone who plans, organizes, staffs, directs, coordinates, budgets, and, occa
sionally, reports. And who is the best manage~? Why he::whose organization runs 
most smoothly, purrs least noisily, is least conspicuous or troublesome, and runs 
on the least gas. The latter is particularly important. People who are insensi
tive to nearly everything else are often quite sensitive to gas. 

Such a gauge of management effectiveness is, of course, nonsense. 
ger is no more the manager who~s, mechanically speaking, the most 
best organized than the best physician is the most/sterilized one, 
navy, the most recently painted. 

The best mana
orderly or the 
or the best 

~, 

The manager's job is much broader thaG what the name implies--which may be why 
we might consider giving him another'title. His job is that of helping others 
to achieve goals. The "others" may be within the organization, or they may be 
outside it. Men achieved goals long before modern ideas of management were heard 
of, before "principles of management"were invented, and, unlikely as it may 
seem, even before punched cards made their appearance. Management shoul,d be 
thought of as a fuethod--not a goal. When it helps us, let us welcome it. When 
it gets in the way, let us revise it,. HAre we not," Barnard asks, "more inter
ested in influence than in control?" This is a pertinent questionperhaps the 
most pertinent in all of management literature. It answers itself~ 

/1/ Editors' Note: ~rogram Evaluation and Review Technique, one of the more 
advanced methods of charting and measuring a program. 
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ROLE OF CHANGE AGENT 

Let us see what happens when we define the manager's role broadly. Let us see 
how we behave when we think of ourselves as leaders rather than as directors, as 
counselors--not city councilors, please--rather than as commanders, as change 
agents rather than as supervisors and controllers. How differentl)?r.lo we do 
things? wq,at different kinds of verbs do we use in fulfilling our missions? In 
recent years we have g:iven increasing; .. ~ttention to the processes of change, so 
let us examine the "change agent" cont:r,:~t. What h&ppens wb,en we s'ee ourselves 
as agents of change? "".) 

For one thing, we behave in a quite different way than when we see ourselves as 
directo1:'s or manipulators. We recognize the "authority" of those at all levels 
in the organization. We know that the job which has to be done will not be done 
unless others do it. Instead of ordering them about, we try to encourage and 
inspi~e them. We seek to help them find ways by which it will be done on ~ con
tinuing, self-sustaining, and self-correcting basis. Any father of growing chil
dren knows how limited are the real bounds of his control. He seeks to perpetu
ate his i~fluence by doing the kinds of things that will enable those younger 
than he to make use of the best not only Of what he a~d others have to offer but 
also the best of what they have within themselves. This is the real change agent 
rCile. 

The change agent conc~pt has implications for the total organization. The mana
ger focuses "downward 'i along carefully drawn organizational lines toward "subor
dinates" or, more speCifically, those in the suborders beneath him. The change 
agent, on the other hand, is bounq by no such rigid codes. He has no, vested con
trol over anyone. The members of his board of directors or his council, the pub
liC, those in other organizations, or even subordinates two or three times 
removed are as fit objects of his concern as are those who report directly to 
him. 

This is hardly a new concept we are talking about. On the contrary it is quite 
an old one, but one ~~a't we are not accustomed to thinking of in the terms we 
are now discussing.<::'e k.now, however, the values our society has placed on its 
innovators, its instigators, its trail blazers, its agents of change. We know 
the d,ebts we owe them for their ideas and their discoveries. Is it unreal to 
suggest that they have also an important place in the office or the shop? 

'\ 
Waen someone cast doubt on the role he saw f~r the presidency, Woodrow Wilson 
replied: "The President. is at liberty, both in law and conscience, to be as big 
a man as he can." If there is nothing in the Constitution to limit the greatness 
of a President, I submit that there is nothing either in the city charter to keep 
the city manager from being as big as he is able to be. As to the need for being 
changed, the police chief or the city treasurer is undoubtedly a proper subject. 
But so also are those who work at levels beneath them, and so are the members of 
the public at large and even the members of the city council. I'm sure you have 
more solid conv.ictions on this point than have I and ~o there I leave the matter. 

There is another advantage to the change agent role, and that is the scope or 
rang~. of its application~ . The manager is limited. Like the Maine farmer whose 
tombstone reported, lIHe'et what was sot before him," the manager is limited by 
precedent and rule to a circumscribed agenda. The change agent, on the other 
haJ:\d, is controlled only by what others w:i,.ll have (from him. If he is intelligent 
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and considerate in the way he approaches his task, this may be qUite a lot. If 
he is a city manager, he might conceivably give apart of his time and attention 
to such matters as urban renewal, city planning, encouragement of industrializa
tion, reduction of juvenile delinquency, human rights and integration, civil 
defense, improvement of community health, 'and development of recreational and 
cultural facili.ties. Certainly these are as important to the life of the city 
as a tax billing system, a new method af examining fire department recruits, a 
zoning h~~ing, or a parking program. 

New I do not mean to suggest that the manager should pre~empt the functions of 
others or assume that his is the only responsibility for good government. If 
the functions mentioned above are the responsibility of others--in the city, say, 
the councilor the plan;uing board--they will always be involved. But let the 
manager be sure he has ('fulfilled his part in the process by helping them and 
others to perceive and und~rstand the nature of the situation, to hear what the 
experts are saying about it, to see'what those elsewhere are doing, and always 
to provide the support, both moral and material, that will be needed. These are 
certainly managerial responsibilities. They are also a part of the change agent 
z;ole. 

I can well imagine that some of you are already remailk;[ng that it is much easier 
to talk about suchJ:-hings t,han it is to do them. No ol~e will dispute you: this 
is, of course,' why some of us prefer to be university professors rather than 
administrators. 

I can imagine, also, some of you reflecting bitterly on your own experience in 
encouraging the most modest "of urban'improvements. Perhaps you are thinking of 
specific people back home--men such as Adlai Stevenson described as having been 
dragged "kicking and screamili~ into the Twentieth Century"--mE"n of little vision 
but of strong will and large power. I can imagine you asking a ~xmber of perti
nent questions: How are we going to go about becoming change agents? How can 
we get others to do things differently than they are now doing them? How can we 
be the leaders we want to be and still survive? 

GUIDELINES FOR CHANGE 
C\ 

You will find no simple ~j easy answers to .t,bese questiolls--no "principles" in 
the sense that Fayol and others have attempted to suggest principles of manage
ment. There are, however, guidelines which can be followed. The processes by 
which people change~-not o~ly changes within the group but, more importantly, ~n 
the ways individuals themselves behave--have received a great de~l of study in 
the J.ast few years. "From this research and observation useful ideas are begin
ning' ,;,? emerge. 

We know, for example, that the individual's conscious behavior is grounded upon 
a set of satisfactions which in turn is based upon established value patterns. 
We know also that a given action may be judged against more than one value. For 
example, we desire to satisfy 'bur superiors, but we also want to satisfy others-
the public, or specifi:c persons in it; professional associates whose approval we 
value; and even our subordinates. We also have personal standards which we feel 
should be met. When there is" agreement among all of these, there is no problem. 
Much of the time, however, there is disagreeme~t. So we are forced to choose 
among values. Such knowledge is useful to us in understanding why people do what, 
they do. 
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We ~ust be aware also of the variety of factors that relate to action and, in 
part.icular; our own role in it. These will include;, 

A gerteral understanding of goals. 

An appreciation of the costs of change; what, in effect, the changed 
relationships will mean in terms of time, loss of present values, 
retraining, and actual monetary outlays. 

A knowledge that a change in one part of the organization, or ev~u ;n 
one person's role in it, will have an effect on'other parts as well. 

An awareness that once change has taken place it must be helped to 
establish itself, so that it does not revert. 

An understanding of the need for establishing effective client-change 
agent relationships. 

The need for !:::ilping others to hel!p still others to change. 

~, Let us look at some of these precepts a bit more closely. 

Understanding Goals. More and more, as we come to understand the nature of com
plex organizations, we realize that those who make them up have differing needs 
and, consequently, varying goals and objectives. Sometimes these fit reasonably 
well together; sometimes they are in open conflict. The change agent must under
stand this. He ,must understand also what the objectives of the organi'zationare 
and must help to keep them before the group he is working with. 

Costs of))Change. Inducing change can be costly--costll' in time spent in encour
aging it, in outright money outlays! in loss of existing values, in the opposi
tion that is likely to be encountered. It is well to understand this before 
embarking upon a change program. One should under~~and also that the failure to 
change, or the pursuit of irrelevant courses of action, can be even more costly. 

Effects of Change. Life is a process of trying to adjust to environment. When 
'change is made, the environment is altered and new relationships must be created. 
Sometimes this will be easy to do; sometimes it will be difficult. Much depends 
upon how those within the organization react to change. Is it seen as ne,eded 
and welcome? Is it self-serviug? Have the opinions of those concerned been 
sought before action took place? Or was it foisted upon them? Answers to such 
questions as these will have marked bearing on the manner in which change is 
accepted. 

Preserving Change. Once change has taken place, it must be given an opportunity 
t.9 establish itself lest it revert. This is an important point, but one that is 
often overlooked. New behaviors that are unsatisfactory will be abandoned. Com
promise is always a possibility. Once change has been abandoned, the possibility 
of future change is endange~ed. So it is up to the change agent to understand 
the need for a stabilization of the new behavior pattern until the time is ripe 
for the next step forward. This calls for reinforcement and support until the 
change is a matter of habit ,and practice. Only then can thought be given to 
going on to new goals. 
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Establishment of Effective Change Agent--Client Relationships. Studies of change 
agents in our society--doctors, teachers, psychiatrists, consultants, and 
others--have revealed the importance of effective relationships between the 
change agent and the client. The doctor himself cannot heal the patient. The 
~~tient will follow the doctor's advice only when he has faith in him and in it. 
So it is with the teacher and the student, and the manager ,~nd his associates. 
Influence is enhanced as each increases his basic trust in the other; as a cli
mate for discussion an9 inquiry is provided; and as the free acceptance, or 
rejection, of ideas that are put forward is made possible. \\ 

\\ 

Helping Others To Help Still Others. This i~ probably the most difficult task of 
all. Not only must the change agent establish effective relationships with those 
with whom he works, but he must also help them to do the same with others. In 
the case of the city manager, it is not enough to be on good terms with the city 
council. The council members themselves have clients, and their failure to work 
effectively with them will have repercussions in their relationships with the 
manager. The manager, if he is to be an effective change agent, must understand 
this and, as part of his strategy of change, help to create a framework where the 
council member can work easily and freely with those to whom he is responsible. 

" 

STRATEGY FOR CHANGE 

Given such factors as these as a starting point, a general strategy of change can 
be constructed. One such strategy, put forward by the eminent social psycholo
gist, Lewin, focuses upon an analysis of the "forces for" and the "forces 
against" which are present in all social situations. The traditional approach to 
change is to add to the "pro" forces--thepower factors such as reward, punish
ment, praise, ridicule, and the like--which move the individual to take certain 
courses of action. Lewin points out t!lat emphasis on these often feeds the 
"anti" forces instead, which now rise 10 car1;f the day. Is it not more reason
able, he asks, to try to remove the aI;J,ti £oro.,~ls? No strengtbning of the pro 
forces will then be needed. Such a course calls for an understanding not only of 
the reasons why the change should be desired but also why it is likely to be 
resisted. Thus the individual or the group is encouraged, in keeping with its 
own sense of values, to find a more satisfactory solution to the problem. 

Other students of change see the individual as assuming a variety of social 
roles. Each is likely to call for a different pattern of bfthavior. Contemplate, 
fore a moment, the roles you as a city manager assume in a day's time: your role 
toward a member of the council; toward the head of a department; toward an 
ineffective subordi~~te worker; toward an influential member of the public; 
toward a hostile meixtoer of the press; or toward your cle·rgyman or your wife and 
family. Perhaps the role that has been used is not a satisfactory one. Why 
s~ould not a different role be tried? Need we play only the role that custom has 
established? The change agent is willing to experiment with roles and to help 
reinforce others in support of the change that takes place. 

There is another major approach to change. This is by way ot the training func
tion. Training, of course", is the process of helping others to find ways of 
improving tp,eir skills, kno~\l.edge, attitudes, and behavior to the end that they 
can more adequately do what is needed of them. I will not dwell upon it here. 
It is sufficient to remark that training is among the more important of all our 
societa~"ftools. It helps the .individual as it helps the organization. Surely 
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self-improvem,ent is an established aspect of our culture. It can be profitably 
used in hundreds of different ways. 

" I" 
Thet'e' are ot~er approaches to the inducing of change. They have in common the 
fact t~at the role of the chang: age~t is one of encoura?ement, of clarification, 
and of support rather than of d~rect~on or command on wh~ch traditional manage
mentconcepts rely. 

AWARENESS OF SURROUNDINGS 

Two mor~~ sJl",ggestions may be of value. The first of these is a reminder to th~ 
manager to be alert to the forces already at work in our society. The city h~ll, 
to those of you who occupy it, may seem so completely the political arena that 
you fail to realize that sometimes it can be a political fallout shelter instead. 
An.il~ustration of such a phenomenon is the curfent concern for civil rights. 
Th~s ~dea has burgeoned not through our political institutions but around them. 
It is no less significant a fact because of it. Its germination and development 
could have been observed in the press and literature, through TV, and in the 
s~aping of individual points of view--in short, in the growing sensitivity of our 
t~mes to the needs of all men. 

These are the kind of factors the keen observer is alert to. His ears and eyes 
are as finely attuned to what is taking place nationally and internationally as 
they are to what is happening locally. He is also aware of what ought to be. 
The 1ast entry in Victor Hugo's diary was this: "There is one thing stronger 
than all the drives in the world--and that is an idea whose time is come." Those 
of us ,who serve the public weal need be aware of the ideas that are about to be 
born. Such sensitivity will always do yeoman work for us. 

I.would urge you also to think in terms of broad rather than limited perspec
t~ves, the longrange rather than immediate goals. I would hope you would be 
neither ebullient in success nor jarred by failure. I was re~ently reminded by a 
friend of mine how often we lose the v·ictory but salvage tne defeat .. We are 
familiar with the comment that "So-and-so snatched defeat out of the jaws of vic
tory," but we are less likely to recall Frederick the Gre?t's lament that 
"auother victory,lilfe this one and I am undone." 

Too often, such things hAppen in our own affairs.' Defeat can ever lead to vic
tory depending upon how one accepts it more. The solid case, the good fight, and 
the graceful recogni,tion that the choice has gone against us can reset the stage 
for a more satisfactory ending another day. Indeed,;it is important for the mana
ger, like the lobbyist, to realize that one of his most precious'assets is his 
ability to be heard again. When asked the secret of m~naging armies and conduct
ing campaigns, old General Kutuzov, who commanded the Russian forces against· 
Napoleon, replied in War and Peace: "Time and patience." This is good advice for 
moderns, too. 

The role of city manager, as all of you know j'jolell, is hedged by rules and cove
nants which prescribe, often in elaborate detail, his place in the city hier
archy. This may, during the founding years of the profession, have been its 

c, s·trength; it can now be its weakness. Too large an attention to orderliness and 
~method can lead to rigidity, and rigidity circumscribes and restricts us. It is 
the dysfunction of today's administration. 
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It is essential, in terms of the large needs wle have today, to see the manager as 
a m~~jor partner in the governmental processes,j to see h.im as a leader as well as 
an 2fdministrator, and always as an agent of change. No less, as I view it, will 
reahy do. 

II 

I 0 
il 
I' 

" 
". 

- ~~--~-~- --- -----

o 

'"'i; 

Ii 

~ II 
0 II 

/1 
0 

,i \> ',0 

II !t.· I, 
'I 
II II Q 

II 
,:~~ II 

II 
)1 Q 

I ~ 

D 

n 

" .---

,) 

~l <-

D 

( I"? 

( 

~ 
8 

" 

~ -:-'. 0 

(; -. 
~ ~, 

\) 

'IC~ . {J-, -, . .-
"" 

'"{f, 

I 



.. () 

, , 

, 

l' I 
. . \. 

(~ 

o 

" .; 

----- ---- -'---------,-r--=(------~-

(, 

, 
",. 

.~' 

IMPLEMENTING INNOVATION 

by Ora A., Spaid 

Innovation is bringing something into new use, as contrasted 
to invention, which is bringing something new into being . 
The diffusion and adoption of innovation can be difficult, 
but certain practices and actions in implementing innovation 
have been empirically shown to be more effective than others. 
Importantly involved are the characteristics of the actors 
who bring the innovation and those who will participate in 
its implementation, the norms and conditions of the organiza
tion or system that is offered the innovation, and the 
preception~ of the innovation. The process of adoption follows 
a fairly p.redictable evolution through stages. Responses by 
actors also are open to reasonable categorizing. Resistances 
to change can be ide,ntificd and specific actions taken to 
overcome resistances. Innovation, or social changee, has 
received considerable research attention by fl.ocial scientists. 
This article reviews some of the generalizations about 
1\nnovation from the literature on social change. 

A ~imple innovation in the way hospitals admit patients has produced a 
.system that could save billions of dollars a year in hospital costs. 

In a dozen demonstration hospitals, the system has not only cut costs, but 
has increased the hospitals' occupancy rates, reduced their waiting lists, and 
inwroved the quality of patient care. 

Although development of the Admissions Scheduling and Control System by the 
University of Michigan's Bureau of Hospital Administration involved simulation 
by computer, ~~e innovation ~s based on a simple idea. £y scheduling s~ort-stay 
elective-surgery and medical-workup patients at times when the hospital is least 
crowded, such as on weekends, fuller and more efficient use can be made of the 
hospital's beds, facilities and personnel. 

One hospital, which invested $17,000 to have the system developed for its 
use; estimates that it will save about $750,000 a year, about $6 a day per 
patient. This hospital had sought permission to expand, to accommodate staff 
demands for beds at peak operating times, at the same time that the hospital's 
overall occupancy rate was 88 percent. Permission to expand was denied, but 
adoption of the new admisstons system increased the occupancy rate to 91 percent. 
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An official of HEW's National Center~or Health Services Research, which 
funded Michigan's work on the new system, said the "vast majority" of American 
hospitals could use the system and "billions" could be saved annually. , 

Although hospit~l administrators are pleased with the innovation, th~,:
encountered early resistance from medical staff. One administrator's ~t;rategy 
for dealing with that opposition was simply to begin using the systemf "We, 
just did it and afterwards told everybody how wonderful it was," he s~\id. "And 
by then it was. -1-

Definition and Characteristics of Innovation 

The example of the hospital admissions system fits the definition of "an 
innovation as bringing something into new use, as contrasted to invention, which 
is bringing something nelt7 into being. -2-

Generally, an innovation may be described as any idea perceived as new by 
an individual or organization--a novel idea or practice, a new way of doing 
things .!! -3- Implied is a new use or rearrangement of present resources or practices. 
The ~ospitals in the above example merely rearranged existing admission practices. 

Innovations may be only momentary, or they may have long-range effect. 

One winter shortly after the 747 airplane was introduced for passenger 
travel, a blizzard swept through the Midwest t closing airports and stranding 
passengers. When the storm lifted somewhat, one airline deployed a 747 to 
gather up waiting passengers at several upper Midwest cities and fly them to 
Chicago. After deplaning at Chicago's O'Hare International Airport, the 
passengers were held up an inordinate time waiting for their baggage to arrive 
on two small delivery carrousels, the normal number assigned to each plane. More 
than 300 passengers vied for a chance at finding their bags, effectively shut
ting each other out. After long minutes of delay, one passenger suggested to the 
airline officials, simply "Why don't you use more than two carrousels?" It was 
an innovation, because it was contrary to the airline's customary practice. 
But the idea was adopted, and while passengers bumped and scurried from one to 
the other of ten additional carrousels put into use, their frustration was 
broken by the activity and soon all had retrieved their bags. 

Once institutionalized, innovation~ lose their definition as being novel. 
The field of athletics has seen numerous innovations of the kind which began as 
unusual variations. The so-called "jump shot" in basketball--during which a 
player merely jumps as high as he can and releases the ball at the top o£ his 
leap--was a revolutionary alteration of the common ",set shot" of many years 
back when a player seldom left his feet when shooting the ball at the basket. 
An innbvation in track and field by a high jumper by the name of Fosberry 
introduced the "flop," a way of jumping over the bar backwards. It gained him 
greater heights, even though it was not as graceful a maneuver as the standard 
style. Today, most world-class jumpers use the flop. In a years-ago football 
game with Army, Coach Knute Rockne of Notre Dame pulled victory from defeat by 
employing a device whic~, while permitted under the rules, had never been 
tried--thl"': forward pass. 
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Some innovations come from novel uses of new inventions. Television was 
introduced as a sight medium for public communication, an improvement on radio-
but very soon found novel u~~ in closed circuit systems which update airline 
schedules for airpo~~ traverers, allow medical students to observe surgical. 
techniques in <I',Berating theB;ters"permit students who have missed a class to 
catch up by vie~ng video tape, and enable engineers to inspect sewers for 
leaks. The range of innovative uses of computers keeps broadening, reaching 
into the lives of citizens like a commercial relative, who totes up your bills 
and plays chess with you. Supermarkets in s'ome cities now employ computers to 
scan and count up the cost of customers' groceries at check-out counters. 

Probably because of the striving to increase productivity in order to 
increase profit, business and industry have taken a forerunner role in 
innovation. Examining the work processes of production employees, such as in 
time and motion studies, has permit.:t~d the adoption of new practices of 
increased efficiency and output. The growth of industry and the increasing 
complexity and breadth of its operations gave rise to a new way of examining 
processes--systems analysis. 

While applied in an ever expanding scope, systems analysis is essentially 
a new-look at old practices. Only in recent decades has systems analysis turned 
attention to the practices of public ~nd social institutitions--moving from the 
so-called hardware of industrial technology to the "software" of human services 
delivery. 

The innovations which can result from such a disciplined, systematic 
scrutiny of traditional practices range from changing the color of the familiar 
"blackboard" to green (necessitating a change in name to "chalkboard"), im
proving its visibility for students, to experiments in "flextime" hours under 
which employees are required to be in their places of work for four to :Eive set 
hours of the day and may fill in the additional work hours at their own conve
nience. This innovation makes it possible' for individuals to adjust their 
commuting schedules to avoid the rush hours of traffic. 

Such a new look at old practices in search of better technology for the 
criminal justiCe sy~tem has been the mission of research and demonstration 
projects of LEAA's National Institute of Law EnfoT-cement and Criminal Justice. 
Once research has been fruitful in discovering potentially effective new prac
tices, an endeavor is made by the Institute's Office of Development, Testing, and 
Dissemination to introduce them across the country. 

An example of such a new technology is the improved usage and management of 
juries. Systematic analysis of the present practices of courts showed that far 
fewer jurors are needed than are presently being called. Studies to show the 
average and peak needs for jurors, the effect of staggering the starts of voir 
dire and trial procedures, and the results of improved methods of notifying and 
selecting jurors came from the research. The transfer of this technology to 
courts throughout the nation has resulted in saving hundreds of thousands of 
dollars in juror fees. 

Technology .in human service organizations has been defined as "a series of 
complex sets of techniques used to alter objects in appl::opriate manner." The 
term "objects" could involve both human behavior and work processes. 
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To satisfy this definition, technology should meet these criteria: 

1. Knowl.edge of random cause-effedit relationship 

2. Feedba'ck such that the consequ~;nces of acts can be 
assessed objectively 

3. Possiblity o'f repeated demonstrations of efficacy 

4. Proportion of successes that can be estimated 

5. Techniques communicated easily and performed under 
acceptable limits of tolerancf~. -4-

Resistance to Change! 

Resistance to change is normal. All that contributes to stability in 
personality or social systems can be regarded as resisting change. Culture 
values" and institutions are preserved by ~e'sisting unwarranted change. ' 

'Nor is res~stance to change rightly perceived as simple inertia in human 
nature. Most human beings are eager for some changes--better health, more 
money, more freedom, more work satisfaction. -5-

The human tendencies to preserve what'is present and to return to 
equilibrium when what is present is disturbed have corresponding behavior in 
social systems or organizations sometimes described as norms, the customary 
and expected ways of behaving. Norms make it possible for people to work 
together, to know w4at to expect of each. other. When norms are shared by many 
individuals in an organization, they cannot easily be changed. 

Resistance comes in many forms and from a variety of motivations. 
Following are some generalizations on resistance to change which appear with 
some regularity in the literature: 

• 

• 

, ~, ! 

Change is resisted by force of habit. 

Humans are creatures of habit. The time we get up, the way we 
dress, the route we take to work, where we carry our money, the 
place we sit in meetings or at home--all are habitual behavior. 
Changing any of these habits makes us uncomfortable. Routine 
seems safe, known. If by demand or circumstances we are forced 
from habit, anxiety results. 

Change distu~b~~what is regarded as normal. 

What is customary, what is old (the "good old days," the "old
fashioned way") are assumed to be "normal ll while change is 
deemed "abnormal." The status quo is protected because it 
represents a kno~~ norm with which we can deal. Organizational 
norms are accepted as "the way we do things here" and are 
interpreted as tried and true simply because of their existence. 
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• 

• 

• 

• 

• 

Change is contrary to first-learned patterns. 

Our primary experiences carry throughout life. The familiar 
music we first heard and learned to love, the foods we were 
"brought up on," the "way we were taught" was proper to dress 
or behave--these form an impervious pattern. Patterns in 
organizations often continue, in the absence of effective 
challenge, largely because "that's' the way we have always done 
it." 

Some norms or values become sacrosanct. 

Values or norms which have attributes of moral or religious 
significance are protected tenaciously from change. Organiza
tional or professional codes of ethics, formal o.r informal, 
become "sacred cows." Negative patterns take on the form of 
a taboo, as practices which "just aren't done" because they 
were prohibited in early experience. Persons who first learned 
to read the King James Version of the ~ible view it as the only 
autho~ized version. Liturgical thanges ,in church are fiercely 
resisted. J 

Change may be perceived as an admission of failure or the 
judgment of inadequacy. 

A new procedure which could save money can be resisted because 
making the change would appear to be an admission that money 
is now being wasted. Training is resisted because acceptance 
seems to be an acknowledgment of ignorance. The advocacy 
of change takes on the weight of an indictment that "something 
is wrong." 

The reasons for change may be uncllear, or misunderstoQd or 
conflict with personal goals . 

Motivation for change may be suspected. An assumption can be 
made that the advocate of change would benefit inordinately 
from the change. Some changes which. might be given super
ficial or "professional" acceptance are resisted because they 
conflict with personal attitudes or goals. The police officer 
may resent some service duties as being ".social work." A 
change may interfere with an opponent's desire to press for 
some other change . 

Change can be resisted for its ripple effect .. 

When the full implications of change are not known or 
acknowledged by proponents., changes can be resisted because 
of the interr~lationships or consequences involved. Change 
at one level may require changes at other levels--increased 
budget, more personnel, training, approval by authority 
figures, new policies or procedures, amended legislation. 
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• Change can repres~nt a challenge to authority. 

• 

• 

Change sometimes is perceived as an invasion of "turf," which 
could ·mean. loss of contl~ol by an authority figure. Change 
initiated from outside may infer to a res;i.ster that "somebody 
is trying to tell me ~ow to do my job." The" good guy" . 
privil.eges of a leader may be diminished by change, robbl.ng 
him or he~ of the opportunity to dispense rewards. 

Ii) 

Anything "not ixi.vented here" may be resisted. 

Local pride resents suggestions from an "5>utside agitator" 
or the "interferenc~" of "the feds" or others not part of 
the local or organizational structure. Ideas which originate 
in other communities, especially competitive cities or those 
which carry a stereotyped antipathy, such as New.York, are 
resisted by the contentj,on that "it won I t work he:e. II 
Opposition to change i~ often justified by the unl.queness of 
the resisting community, because it is smaller, more rural, or 
different in some way. 

Change may increase or decrease workloads. 

Fear that a chahged practice will require more work is 
expected, but sometimes change is resisted from fear that 
less work will result. Trade unions resist automation and 
computerized operations for the possible redu:tion in need 
for labor. ,Professional associations may reSl.st new tech
nology out of concern for a reduction in fees. 

• People may fee:J. powerless to make changes. 

Traditional and bureaucratic organizations are perceived 
as i~movable lmd hope for change as useless. A sense of 
impot~nce comes when accountability for change rests upon 
vague faceless forces--"They ought to do something about it." 

, 'bl'" 't II' h Id The anonymous COmmtIDl.ty, pu l.C, or SOCl.e y l.S e 
responsible for lack of change, such as in the view that 
"People get the kind of government they deserve." These 
statements .represent a senlSe of powerlessness. Describing 
problems or: causes in all-encompassing terms such as "racism, II 
"sexism," "the bureaucracy" or:o stating solutions' in unman-
ageable terms like "public education" or "interagency . 
cooperation" are subtle resistances to change which render 
change agents powerless. 

The Process of Implmnenting Inno,ration 

The way an innc)vat~onis implemented has been described by some writers 
as the change process. Several different kinds of chan~e p~ocesses ~ave be7n, 
defined,based upon the characteristics of the persons l.nvolved, theLr partl.~l.
pation in the proce:3s and the distribution of, power among them, and the settl.ng 
for the change and :the change itself. 
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• Planned change 

• 

In this kind of pror::ess, change is derived through mutual 
goal setting and equal distribution 9f power and delib; 
erateness among all persons involved~ An example .would be 
a task group in which all members hold equal responsibility 
and authority for solving a problem by determining ~he ch~nge 
action necessary and participating in implementation of the 
change. 

Indoctrination :,,'-. 
~~':::-... 

'" 
Goals are assumed to be mutually accepted bUt\power and 
deliberateness are unbalanced. A new recruit in a military 
service could be said to accept the goals of the service and 
thereby submits' to indoctri.nation deliberately done by 
superiors. 

• Coercive change 

• 

Goals are not mutually set, power is unbalanced, and 
deliberateness is one-sided. The ideol()g:j.~al process of 
brainwashing is an example, or any change which is forced. 

Technocratic change 

In this process, change comes from the supe~iority of data, 
new and expert information which prevails over any.,tither 
considerations. An a~rline which adopts computerized proce
dures for passenger reservations would rely on computer 
experts in making the changes necessary. 

• Interactional change 

Mu~ual goals, fairly equal power, but~o deliberateness 
among persons involved. A married couple change by virtue 
of their interaction with f:'ach other 0:1:' a professional 
changes approach or pract~ces through interaction with peers. 

• Socialization change 

"~ c.:':' 

In this process, c~ange comes through kinship with hierarchical 
controls, as in the socialization of a child. Relations with 
parent or teacher result in change. 

• Emulative change 

The subordinate employee who identifies with and seeks to 
emulate a superior cJ1anges. behavior or pract;ices through 
emulation. P9wer figures and role models determine this 
kindbf,',change, either positively or negatively. 
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• Natural change 

No goal~ are set, no deliberateness to change is present. 
In this process, change results through accidents, quirks 
of fate, acts of God, so the process/is spontaneous. 

Theorists who deal with innovation generally agree that the implementation 
of innovation occurs in a .staged process. 

Kurt Lewin has had substantial influence on change theory w~th h~s,f~rce 
f~eld concept. This holds that an organizational structure or s~tuation ~s. ' 
~ot static, but dynamic--an equilibrium which i7 maint~ne~ b~ a balanced.f~eld 
of forces working against each other. When an ~nnovat~on ~s ~ntroduced, ~ts. 

proponents and opponents and conditions which support them array the~elves ~nto " 
driving forces (seeking the innovation) and. restraining for~es (oppos~ng the 
innovation). The implementation' of i:nnova-bion cCllls for change agents to 
increase the strength of the driving forces or to reduce the strength of the 
restraining forces, or both. 7 

. Lewin postulated a process of change much like th~t of. Carl Rog7rs, the 
famous formulator of. nondirective therapy. Change beg~ns w~th a per~od of / 
"unfreezing," during which defenses and resistances are minimig;ed and a cli~a.te 
of openness is sought. Change can then occur. Once change has been adopt;e-d, 

,Y'='='Ci" "refreezing" takes place, to consolidate the change. 
II \\ 

\ T"ne process in bfahavioral change 
\:;'change to an internalize(l. roc>tivation. 
~ 

moves from an external motivation for the 

''.::~., Psychologist NOrman' Maier has stressed the interdependence between the 
innovator &';.d th05e who must implement the innovation in his concept of syner
gistic decisionmaking. Effective decisions (or ±mplementations~' ~e the product 
of quality thinking {ideas) multiplied by acceptance of the dec~s~on by the 
people who must carry it OUt. 

Maier cast his concept in a mathematical formula: Effective Decisions equals 
Quality Thinking times Acceptance. The ·thinking behind a particu1a:-decision 
(the idea or innovation) may be highly rational and extremely creative (Q equ~s 
10). However, if the people who have to implement the decision co not accept ~t 
(A equals 0), the decision will suffer in its implementation (10 times 0 equals 
0) " 

Irrational or unimaginative thinking (Q eq'\;~ls 0) may lead to an 
inapprop~iate decision that is very acceptable tC) ..... ~,e people (A equal~ 10) who 
proceed to implement it. In that in5t.a.."lc~, a poor dE::.cision is effectively 
executed (0 times 10 equa~s 0) . 

The ideal combinatiorl, of course, is high quality thinking (a fine idea) 
(Q equals 10) which is very acceptaqle to those who must implement it (A equals 
10). This produces the synergistic effect (10 times 10 equals 100) which leads 
to results beyond what 'could be expected from the total. of the separatee:ntities. 
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\~ \' ~la~:~r' s concept of tihe "interdependence between change bringers and 
ch~1.\ge implementers has been offered as a, caution against the view that 
authority figures can bring about effective change by direct order. Those 
required to implemen.t the ordered change who do not accept it can damage or. 
sabotage it. . 

One of the most influential thinkers on. the subject of innovation is 
Everett Rogers, whose book, Diffusion of Innovations, is generally considered a 
classic in its field. -8-

Rogers' formulations have been diagrammed in a paradigm (Figure 9.1) and 
generalizations from a review of the literature on social change have been 
pre~ented as they interpret Rogers' constructs by Jack .Rothman. -9-
Antecedents 

.> Adoption of an innovation by an individual is contingent upon two primary 
ant~~edents--the actor's identity and his or her per.ceptions of the situation. 

Factors which influence the actor's (or group of actor's) reception of 
innoyation include his or her present security-anxiety state, values, mental 
ability and conceptual skill, social status, cosmopoliteness (interest in, 
association with, and openness to information and influences outside his or 
her own group, organization, or community) and readiness to be influenced by 
opinion leaders. 

Generalization: The innovativeness (tendency to adopt 
innovations) of an individual is directly related to his 
or. her level of social participation. Persons who-are 
act.ive in formal organj;zBtions are more innovative than 
perS!:lns who are not. 

Perceptions of the situation into which an innovation is introduced are 
vitally influenced by the membership of the actor in a social sys.tem, organiza
tion, or economic condition. That which affects the system to which he or she 
belongs marks the actor's perceptions. 

Generalization: The innovativeness of a system is inversely 
related to the extent to which that system adheres to 
traditional norms. Systems with more modern orientatiqn 
are more innovative. Generally, indices of receptivity to 
innovation include: 

1. An urban character or orient;(tion 
2. A nuclear family structure I) 

3. A high level use of mass med~,a 
4. A high level of residential ~lobility 
S. .A more heterogeneous popUlation 
6.A high level of scientific knowledge 

Generalizatiop.: The innovativeness of a system is 
directly related to its socioeconomic status. High 
socioeconomic systems are more innovative. 
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FIGURE 9 .. 1 PARADIGM OF THE ADOPTION OF AN INNOVATION BY AN INDIVIDUAL WITHIN A SOCIAL SYSTEM 
ANTECEDENTS 

AClor's 1t/i·1II11Y. ----. 
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Generalization: The innovativeness of a system is directly 
related to previous experience with innovation. Systems 
that have previously experienced successful innovations are 
more innovative than those which are not. 

Generalization: The innovativeness of a system is directly 
related to the extent to which it feels a need for change. 
Discontented systems generally are more innovative than 
contented ones. 

Generalization: The innovativeness of a system is directly 
related to its supportive value orientations. Conservative, 
fatalistic, and authoritarian systems are less innovative. 

Adoption Process 

The adoption process is affected by the perceived characteristics of the 
innovations themselves and by the sources from which the actor receives informa-· 
tion about the innovations. 

Characteristics of the innovation which are important to the actor are 
relative advantage, compatability, complexity, divisibility, and commUI!.ica
bility. 

Generalization: The rate of adoption of an innovation is 
related to people's perception of its advantages relative to 
other innovations or to the status quo. A crisis situation 
may emphasize the relative advantage of an innovation. The 
adoption rate will be higher during or shortly after a crisis 
period. 

. Generalization: Adoption of an innovation is related to the 
degree to which it is seen as compatible with the existing 
values of the system. More compatible innovations will have 
a high adoption rate. Compatibility is a judgment made by 
the system, by standards such ai cultural values, previously 
accepted practices, and professional standards of conduct. 

Generalization: Innovations which can be explained or 
demonstrated with ease will have a higher adoption rate 
than those which are difficult to explain or demonstrate. 
Oral transmission of technical information about innova
tions may result in distortion. Oral clommunication should 
be supplemented by v'isual aids or experiential exposure, 
or with feedba.ck interactions. Generally ~ the closer the 
communication to the system's language or vernacular, the 
better. 

Generalization: The rate of adoption of an innovat;ion is 
inversely rel~ted to its degree of perceived complexity. 
Less ~omplex innovations will have a higher adoption rate. 
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Rogers characterized the manner in which information about an innovation 
is communicated as the diffusion process. Factors of i~portance in this process 
are whether the communication is personal or impersonal; that is, face-to-face 
communication or by media, and whether communication originates within the 
system or from a.n external source. 

Generalization: Innovation adoption is directly related to 
the extent to which it is diffused in a manner that is 
~ompatible with the system's norms, values, and customs. 
I~ovations diffused in a compatible manner have a higher 
adoption rate. Innovations communicated with the coopera
tion of the system's power structure generally have a higher 
rate of adoption. -, In some systems, informal and personal 
exchan'ge of information is tradi.tiona1. The rate of adoption 
of innovatioD. in such a system is related to the use 
of the informal, ~ersona1 mode9f communication. 

Genera1izati(in: The adoption rate is related to the extent 
to which innovations are supported by the peers of a system. 
The adoption rate is also related to the amount of discussion 
of the innovation and informed discussion prompts a higher 
innovation-adoption rate. 

Generalization: The innovation-adoption rate is directly 
related to the extent to which opinion leaders, pe:~sons 
from whom others seek advice, promote the innovation. 
Opinion leaders are not necessari1y'innovators themselves. 

Generalization: Generally, innovations communicated with 
a clear and unambiguous message are more likely to be 

,adopted than those subject to unclear and, confusing 
interpretations. 

,Koger& lisls fiVe stages in the adoption process--awareness, interest, 
evaluation, trial, and adoption. Behavior associated with each of these 
stages: exposure to innovation, increased interest and information gathering, 
decision whether to try iimovation, trial for the innov~tion, and decision as 
to further continuation. 

Actors involved in tge 'process are categorized by Rogers ,as falling into 
five groups: innovators,' early adopters, early majority, late majority, and 
laggards. Innovators are dte first to adopt innovat:i,ons and hggards are the 
last. )) )1 

Results 

The adopted innovation may be altered. ~~ adopted iIUlovation may be 
continued after some experien~e with it or discontinued. An innovat.ion which 
was rejected may later be adopted. 
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Axioms For Action 

The implementation of an innovation is a creative, dyna~ic, and practical 
p~ocess. Many succe.ssful innov~tors are not informed by the literature of 
s6cial change, but move intuitively tg achieve results. From the experience, 
certain commonly accepted empirical gtiide1ines emerge, which" are presented here 
as axioms for action. 

• Gather complete, precise informatibn. 

• 

• 
/1 
II 

• 

A carefully thought-through statement of the problem which 
the innovation seeks to resolve is necessary, one which is 
fully documented, descriSes the situation in all its ramifi
cations, the results expected, and the possible impact of the 
innovation, as a rationale for action. More bluntly: Know 
exactly what you are talking about. 

Caution: Information alone will not bring change. A 
report or study, diffused or not, needs active support. 
Information is, however, the beginning of an innovation. 
People· with the same information tend to move in the same 
direction. 

Knpw exactly what innovation is sought. 

The innovation you want adopted should be stated in the 
l:anguage of goals and objectives--clear, simple, and concise. 
P..mbiguity and complexity should be avoided a1;iu all costs. 
Reducing your goal to a simple statement i~~a useful disci
pline and prepares your description of the innovation to stand 
up in interactive discussion. 

Enlist the support of power figures. 

Au~hority persons usually cannot produce change simply by 
ordering it, but innovations are rarely adopted without their 
approval. While change can occur in spite of resistance from 
power. figures, implementation of innovation is more rapid and 
smooth with their support, particularly when that support is 
observable to others. 

Inform and involve all concer'ned. 

While this activity may be time consuming, the involvement 
of all who might conceivably be concerned is ultimately the 
shortest route to innovation. Keeping everynne up to date, 
tou(:hing base with both advocates and opponents will prevent 
the outcropping of resistance which comes from misinformation 
or nqt. being informed. 

Try to give everyone--even those of less~!' concern--the same 
information. Informed people tend tou ass'tlllle responsibility. 
for action simply because they ~.,ere "let i,n on what is going on. I! 
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• 

• 

• 

• 

• 

• 

Know your~pposition. 

Analyze the resistance the innovation is apt to encounter. 
Identifv.the actors--who must be convinced if ~he 
innovation is succeed and what their response to it is 
likely to be,e whether they are part of. the drivin~ or 
restraining forces, as Lewin's force-f1eld anal~s7s terms 
them. Put most emphasis on reducing the restra1n1ng 
forces; that is, minimizing the opposition. 

Focus on the local level. 

Innovation should be justified as valid and needed in 
the home community, where the benefits will accrue. How 
another city made use of an innovation may stir resent
ment. Appeal to local pride. 

Let others take the credit. 

Nothing impedes\ the progress of change more than concern 
over who gets the credit. The copybook rule that there 
is no limit to what can be accomplished if a person does 
not care who gets the credit is a prescription for 
successful innovation. 

I) 

Provide feedback on both success and setbacks. 

Frequent progress reports, intended to convey "how we are 
doing" should not only update ~rogress, ~ut describe delays, 
setbacks, and rejections' as well. Negatl.ve news has value. 
By sharing reverses, all become aware of problems encountered 
and obtain the idea that all are in the process together. 

'Help can come on setbacks from those least expected to give 
it if they are informed. 

Listen to the resisters. 

Respect tlJ,ose who oppose the innovation and take tbpir 
views seriously. Listen hard to what they are sCiying. 

. Paying close attention may disclo~e openings for you 
to reduce their resistance. Obstacles may not be as 
severe as you suspect. Resistance 'is uneven; sort that 
which is hard from that which is soft. Work in the 
soft spots in your opposition. 

Remembe~that piecemeal changes are more easily accepted. 
" . ~ 0 

Small parts of the innovation may not meet your goal, but 
they form a breakthrough. Change begets change. Be 
willing to ac~ept a partial adoption ofi~o~ation now, 
because it is possible, in the hopes of ga1nl.n~ more 
later: 
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• Be mindfu~ that people seldom change immediately under 
pressure, but they seldom change without pressure. 

.Intensive striving to have an innovation adopted, applying 
pressure, increases tension and reSistance. Withdraw ,~ 
pressure after the innovation has been introduced. Allow 
time for defens(~9to drop and for the innovation to 
germinate. When "saving face" is no longer a factor, 
acceptance of a new idea can come in more abundant form II 
ttian first expected. 

• Do not expect adoption to come in the form or at the time 
you anticipated. 

Because, t.he proc~)s of adoption of innovation has a dynamic 
of its own, the equilibrium of the process will evolve 
differently as time goes on. When new factors arise, they 
may Signal change occurring. Be ready to modify your· time
table and your expectations. The innovation may not be 
adopted in the manner or form 'in which it was first presented. 
Learning to recognize success requires the ability to 
change perceptions. 

• Acknowledge that adoption of innovation will occur at the 
pace of the person or organization. 

Some people or organi~ations are more open to change and 
move more rapidly toward adoption than others. Adjust 
the expectations of the rate of adoption to those concerned. 
Do not expect all to move at the same pace. ,; Pushing for 
implementafion too rapidly may generate additional resistance. 

• When you confront a stalemate, look for higher ground. 

It forces for and against an innovation become lOCKed in 
immovable position, seek some neF action or objective 
which risesti-bovethe frozen situation and offers some
thing more rpr each side. An enlarged goal which "sweetens 
the kitty" for eac;h set of forces can sometimes b'reak the 
inertia. Try to move from a win-lose condition to a win-win 
proposition. 

The Change Agent 
I' 
1: 

The impetus for innovatipn--particularly the kind of innovation th!~t is 
undertaken--usually comes from a source outside an or.ganization or .sysd~Jlh .. 
The conditions or climate of receptivity to iuuQvation,however, generally 
require a combination (~f iQternal disgatisfacti~on and an external stimulation. 

!I'~' "', [, " 

Customary practice,s may'fail to produce acceptable results and this failure 
may be noticeable to both those within the organization and persons or forces 
outside the org'anization to whom there is s<)me accountability. :!fear of 
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criticism or demands for improvem~nts may prompt a search for innovation. An 
organizational crisis or even a noncritical but continuing history of problems 
may open the way to consideration of new practices. Unfavorable cover~ge by 
the news media disenchafitment among citizens, and, in the case of bus~ess 
organizations,'a falloff in profit can create a climate for change. Sometimes, 
innovation is mandated from the outside. In the criminal justice system, 
organizational practices are changed by court decisions or the passage of new 
legislation. 

Whatever the stimulus for innovation, the role of change agent is vital, 
~lthou~h the role is not always sought; it sometimes falls accidentally on 
some ~suspecting member of an organization. When an organization is under 
some compulsion to improve, the charge to seek out new ideas may be assigned to 
persons whose prior role has been to protect and maintain present procedures. 
Or, simple exposure to an innovative concept may be enough to.drop the mant~e 
of cl7.ange agent upon a person. He or she may learn of a new ~de.a ~y a~ten~~ng 
a conference, reading a periodical, or visiting a comparable organ~zat~on ~n 
another city. 

The change agent role has been given multiple definitions in the literature. 
Enabler, demonstrator, stimulator-innovator, broker, advocate, activist, analyst, 
planner, organizer, initiator, and transmitter are ~ome of the title~ attri~utded 
to change agents. Most titles describe a function or role set that ~s car:~~ 
out by the change agent. Social scientists seem to be moving away from th1s 
characterization of the change agent by function, however, toward an interpreta
tion that the role requires a repertoire of many functions. In recent years, 
for instance, the once popular description of the change agent as primarily an 
enabler has been regarded as too limiting. -10-

Performance of the role varies in time, place, and circumstances and 
sometimes requires a mix of overlapping functions. 

The 'change-agent role is beset with limitations. One study 0.( ~onsultants 
who served as change agents disclosed that the approach or focus orientation of 
the consultant was a major determinant in his or her diagnosis of problems in 
an organization. The organization-development-oriented consllltant saw problems 
in ,the norms and practices of the organ~zation, while the people-change-oriented 
consultant could detect problems in the way individuals functioned. Out of 
different perceptions, the different consultants advised diverse solutions for 
the same organization. -11-

Perhaps the most misconstrued perception of the change agent's role 
involves his or her standing as a po·.qe:r: figure. The assumptien is loften made 
that authority figures or "decisionmakers" have the power to almosj,~ auto 7, • 
matically implement innovation, purely by viture ,of tha't power. ,Tt~ assumpt:-on 
follevs that persons with less or ne authority .do not ha~ve the powe~'Ctd requ~re 
chang~~. While this is traditionally desc;ribed as the top-down or the bottom-up 
£1011'1 of influence, most change-agent, functions by persons not in positions of 
authol:ity are a lat~ral influences of peers, a side-te-side activity. 

Earlier, discussion of Maier's c(.lncept of synergistic decisionmaking WBIS 

cited as a concept which illustrates 'the dependency of power iig~re~s who seek 
to make changes on the subordinate persons who must implement the changes. 

-------------------------------------~------~--------------------------------------------_:c;~~~El~:.~,~~~.=_==== 
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The notion that authority figures are able to order change is based upon 
a limited definition/of power and its effect. Yet power, or influence upon 
others, derives from a variety of bases with different degrees of effect. 

French and Raven have defined six sets of power bases which grow from the 
interaction of persons and groups and their belief systems.-12-

• Referent power 

Two individuals in constant reference to each other through 
friendship, love, respect, or worship may be regarded as 
having almost inadvertent power over ea~h other. One may 
act as he or she thinks the other wishes, without overt 
attempt at influence. The power or influence of one over 
the other is not perceived negatively, if at all. It 
grows from the unity of their reference to each other. 
Referent power generally is confined to individuals. 

• Legitimate power 

• 

Power ,is legitimately attached to certain persons by virtue 
of the office or position they occupy. This vested authority, 
when accepted by others, becomes legitimate power as individ
uals and groups act out of an obligation to be influenced. 
The authority figure is regarded as having the "right" to 
have influence. Acceptance of this power by those who are 
influenced is what makes it legitimate. 

Expert power 

The strength or superiority of special knowledge of 
expertise gives persons who possess such expertise a power 
ever others. Expert power can be attributed to groups and 
organizations, as well as individ~als. It is dependent 
upon the recognition of superiority in expertise. 

~ Reward power 

The capacity of p-erso:ns or groups to reward others carries 
power. Behavior can be influenced by the promise of reward, 
if the rewards are those which are valued. Reward power 
must be exercised to be effective. 

Coercive power 

The capacity to punish is a power of~,en used as.:?a 
c9rollary to reward :I?ower. The strength t)f coercive 
power depends upon t:~e subordinate I s fear of punishment 
if he or she does no'~ conform. Coercive power is also 
limited to th~ behav·Lor which th/~ individual believes 
is observable to the power figurl~: An individual's 
past experiences with punishment and circumstances away 
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fram the influence af pO'oler figures--such as independent 
suppart--also limit the strength of coercive power. 

• Infarmation power 

The concept that "information is pawer" is legitimate, 
particularly in situations where informatia,n. is vital 
to. effective functioning. The witholding af informatian, 
as well as its sharing, is a base of pawer. 

The important implicatian to be drawn fram the delineation of different 
bases of power is that more activity is required of the authority figure than 
implementing innovation decree. Rewards, expertise, informatian, and 
recognition af legitimacy are necessary for the full power of the autharity 
figure to be effective. Coercive or punishment power is seldom sufficient to 
generate change. 

Prabably the most human, yet dysfunctianal, temptation of the change agent 
is to e,xpect all change to come from athers. An essential for the effective 
innovator is the willingness to change himself ar herself. 

.:::::. 

Change itself can evoke change in others through interaction. The skilled 
innovator views change as a ';/sharing in which each side moves toward the other in 
the process of changing. The proponent of innavation who. refuses to change is 
modeling a behavior of no-change, which is cantrary to his or her purpase. 

Ignoring Innavatian 

Jean-Henri Fabre, the noted French naturalist, conducted same experiments 
with pracessianary caterpillars which have significance far attitudes abaut, 
innavatian. 

Pro cessionary caterpillars are called so because af their habit af moving 
thraugh trees in a lang pracessian, feeding upon needles. One leads and 
t.le o'.:..h~rs follow, each wlt.h eyes half closed and' head snugly fitted aga~n~t 
the rear extremities af his predecessor. 

Fabre put a large graup af pracessianary caterpillars in a flawer pot and 
enticed them to. the rim of the pot. With great "patience, he gat the first ane 
cannected to the last ane, so. that all the cat~;fpillars formed a circle, maving 
araund the rim af the' flawer pot in an unendin,g chain.' 

/ /' 

He placed a ,supply of food clase at hand' and visible just outside the 
range af the circle and expected that after /,l time the caterpillars would break 
out, start off in same new direction. 

Not so. Thraugh sheer farce af habit", the creeping circle kept moving 
relentlessly a~Qund and aratlnd tne rim af the pat, for seven days and seven 
nights. Ultimately, the caterpillars died of starvation or ~xhaustion.:~ 

~~~.,:::, 
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MANAGING CRIMINAL INVESTIGATIONS GRANT PROGRAM; 
HISTORICAL BACKGROUND; CONCEPTUAL GOALS AND OBJECTIVES; 

ASSIGNMENT OF RESPONSIBILITIES; PROCEDURES 
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City of Peoria 
Department of Police 

OFFICE OF SUPERINTENDENT 

GENERAL ORDER NO. 342-80, PART I July 2, 1980 

TO: 

FROM: 

SUBJECT: 
0" 

ALL PERSO~J~ 
!I 

SUPERINTENDENT OF POLICE 

MANAGING CRIMINAL INVESTIGATIONS GRANT PROGRAM; HISTORICAL BACKGROUND; 
CONCEPTUAL GOALS AND OBJECTIVES; ASSIGNMENT OF RESPONSIBILITIES; 
PROCEDURES 

I. HISTORICAL ~ACKGROUND OF MCI 

In 1976 the Natiori.al Insitute of Law Enforcement and Criminal Justice (NILECJ) 
designated the topic Managing Criminal Investigations (MCI) as the principal 
police subject for its initial offering in 'the National Criminal Justice 
Executive Training Program (NCJETP). At that time the police training team of 
NCJETP conducted the necessary research, design and development of a management 
system which would b~ useful and practical for municipal police agencies who 
wished to improve the" effectiveness and efficiency of the operation and manage
ment of the criminal investigation process. This MC! system was then trans
lated into a training"'l'rogram wh:Lch was delivered throughout the United States 
during the period 1976,:-1979. More than 700 police execu·tives representing 
more than 400 police a,gencies participate in workshops !=~nducted in more than 
40 different locaf.:.ions. Subsequent evaluations of these workshops indicated 
that as many as 90% of the participants returned to their local police agencies 
and installed various changes in the operations and management of their criminal 
investigation processes as a result of what had been learned and acquired at 
these workshops. Simultaneously, the National Institute sponsored a test of 
the system in five selected police agencies for a period of 18 months. These 
agencies, known as MCI Field Test Agencies, were the Birmingham, AlaQiama 
PolicEf Department; the Montgomery County, Maryland Police Department; the 
Rochester, New York Police Department; the St. Paul, Minnesota Police Depart
dient; the St. Paul, 11innesota Police Department; and the San.ta Monica, 
California Police Department. This field test attempted to evaluate carefully 
the imp?ct and efficiencies created in these departments as a result of the 
insertion and planned use of the Mer system in each agency. 

As a result of many of the successes associated with the MCI system, both in 
field test agencies as well as in other police agencies, the Office of Criminal 
Justice Progrms (OCJP) of the Law Enforcement Assistance Administration (LEAA) 
decided in 1979 to transfer the findings and results of this system to other 
police departments. This transfer was to be accomplished partially;~y the use 
of a new type of "joint funding or companion funding program which would involve 
for the first time new financing arrangements between LEAA, state governments 
and local governments. The joint funding program became known as the MGI 
Incentive Grant Program. 
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l1any police agencies who had participated in the' original MCI workshops were 
invited to p~esent to LEAA concept papers which would outline the ma~ner by 
which these agencies would implement in a major way the entire MCI system. 
Based upon both the concept paper and the wiliingness of the state and local 
governments in question to partiCipate in the new joint financing arrangement, 
LEAA selected more than a dozen police departments as suitable candidates for 
the MCI Incentive Grant Program. 

The Peoria Police Department applied for and was awarded a grant for the 
period Octob~r 1, 1979 through March 31,,1981 (this could be extended due to 
problems ehcountered in getting the program started) to implement the MCI 
program. The amount of the grant is $168.,888, with the Ci~y contributing 10%. 

II. CONCEPTUAL GOALS AND OBJECTIVES 

It is the policy of the Department that all personnel will make a conscientious 
effort to achieve the following goals and objectives to: 

o 

o 

o 

o 

o 

o 

o 

\' 
increase the Patrol officer's investigative responsibilities in s~ecific 

. crimes ~ 

investigate certain crimes that are not now being investigated due to 
manpower constraints; 

increase the rate of arrests and successful prosecutions in felonies; 

screen out nonsolvable cases early in the investigative pr~cess; 
(y 

establish a management information system to be used specifically in the 
Criminal Investigation Division (CID) for assignment, case tracking and 
other administrative controls to incr.ease the efficiency and effectiveness 
of investigators; 

reduce. the CID investigator work load so that resources can be made 
available to concentrate on major crimes and other criminal activities 
not now being concentrated on due to lack of resources; 

expand and improve the police/prosecutor relationship to improve case 
preparation and acceptance of cases for prosecution which should lead to 
a higher rate of successful prosecutions. ' 

To achieve the goals and objectives the program is divided into five components. 

A. Enhancement of the Patrol Officer's Investigative Role 

Enhancement of the Patrol officer's investigative role will be the most 
visible and dramatl,c change: 

1. 

2. 

Patrol officers will be given a thorough training course. 
". 

Patrol officers will be issued a camera, fingerprint equipment and a 
dictator. 
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B. 

3. 

4. 

5. 

Patrol officers will assume,complete investigatory responsibility 
for certain crimes, including: 

a. 

b. 

An 

preliminary, investigation, including evi&e'nce search and 
photography;, 

,- '(I 

/; 
follow-up ihvestigation,including: 

m !~;!~~ of leadS. 

(3) interrogcf\:ion 
(4) lineups \\ 
(5) statemenqfaking 
(6) court tesoimony 

~U 
experienced ~estigator will be assigned for the first, 12 months 

to assist the Patrol officers in their expand.ed investigatory respon-
sibilities. 

The program will be initiated in the Richwoods ~olic: Districts ~3, 
14, 15, 16, 18 and 19. The reason the program 1S be1ng s'tarted 1n 
Richwoods is that past research has indicated these districts have a 
greater amount of "patrol time," Le., uncommitted time, than do the 
other police districts. Therefore, it is felt the program can be 
tested in these districts without adversely affecting the Department's 
call response time. After testing the program in the Richwoods 
Districts a decision will be made as to whether it will be expanded , 0 
to other parts of the City. 

Case Screening 
/)J 

Case screening involV'~s the revie?J, of eac.h initial investigation in terms 
of the probability of case solution through investigation .. On ~he basis . 
of a set of solvability criteria, one of two courses of aC,t10n 1S selected. 
if the potential for successful closure appears to.be h~gh, t~e c~se ~s 
assigned for continued investigat~on; if further f1eld 1nvest~gat1on 1S 
likely to be unproductive, the cOlr;plainant is informed accord1ngly and an 
attempt is made to link the case with o.thers having simila~ sus~ect 
characteristics or M.O.ls. The screening out of cases hav1ng l1ttle 
chance of solution is intended to substantially reduce the detective case 
load and thereby make additional resourc'es available for productive 
continuing investigation, case preparation or reassignment to other 
'Eunctions ; n\ 
The Peoria Police Department has developed a set of unweighted solvability 
factors to be used by the Patrol officer in his initial investigation. 
The Investigative Decision Sheet (IDS), which contains the solvability 
factors is attached as Appendix 1. ~ased upon the solvability factors, 
present'or absent, the officer will decide to ~us~end.or invest~g~te 
further. If the decision is to suspend, the v1ct1m w1l1 be not1f1ed by 
mail If the decision is to investigate further,the officer will either 
inve~tigate~the case himself/herself until a succ:ssf~l con.?l~sion.or 
all the criteria of assignment of cases. The off1cer s dec1s10n w1ll be 
reviewed by his/her supervisor (sergeant) and a sergeant in the Detective 
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C. 

Bureau for agreewent or nonagreement with the decision. Cases investi
gated further wi~\~ be pursued until they are successfully concluded, or 
suspended due to the absence of further leads or the unlikely chance of a 
successful conclusion. 

Management of the Continuing Investigation () 

Establishment of a management information system to increase the efficiency 
and effectiveness of investigators with the objectives of: '" 

1. improving the case tracking system; 

2. establishing priorities for the types of cases which should be more 
heavily pursued than others by monitoring the progress of the case 
investigations; 

3. assigning case investigatiotiS more effectively; 

4. decreasin~ re~e:ition of tasks performed by various individuals; 

5. improving the quality of case investigation and preparation; 

6. evaluating results on the basis of investigation outcomes; 

7. providing ongoing analysis of suspended (or inactive) cases so that 
patterns can be recognized'. 

D. Police/Prosecutor Relationship 

The goal in thj:s component is to improve the quality of case investigation 
and preparatio~ in order to lead 00 a greater number of prosecutable 
cases. The .major elements to be initiated to achieve this goal are: 

l. 

2. 

3. 

4. 

5. 

6. 

increased cooperation between executives of the agencies (we have 
benefited from this element prior to MCI); 

increased cooperation among supervisory personnel of the agencies 
(this element has been present for some time); 

the use of the liaison officer to communicate filing standards to 
police personnel; 

improved case preparation procedures; 

a system of feedback of case dispositions to the police; 

improved quantity and quality of police training in the areas of 
case investigation, preparation and court testimony, with the assis
tance and involvement of the prosecutorls:}office. 
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E. Evaluation and Monitoring 

Evaluation is to be done by the Crime Reduction Council. 

To recap, the Department's general goals in this program are: 

more effective utilization!of all personnel; o 

o investigation of crimes not now being investigated; 

o better case investigation and preparation; 

o increased acceptance of cases for prosecution; 

o increased arrests and convictions in felon~es; 

II 

\\ 
II 

II 
Ii 

o reductiqn of case loads for investigators go greater attention can 
be given to other criminal activities; 

o better trained officers; 

o a larger pool of experienced investigators. 

III. ASSIGNMENT OF RESPONSIBILITIES 

A. All Peoria Police Department Personnel 

To make a conscientious effort to achieve the goals and objectives afore
mentioned in this order; to adhere to the procedures as"set forth in this 
order; bringing to the immediate attention of their supervisors any 
procedural problems encountered that could have an undesirable effect on 
the efficiency and effectiveness of the Department's basic responsibilities. 

B. Patrol Officers 

To accept complete investigatory responsibilities for the following 
crimes (some resid~~tial and commercial burglaries might be added later): 

~I 

1. b.attery simple 
2. reckless conduct 
3. assault simple 
4, burglary from vehicle--all and attempts 
5. auto theft--all 
6. theft--all 
7, criminal damage to property 
8·,. criminal damage to vehicle 
9. vandalism--all 

Complete investigatory responsibilities are defined as follows: To 
conduct a complete, thorough and accurate preliminary and follow-up 
ir.,ves tiga tion, including: 

, " 
1. complete and thorough interviews of all complainants, victims and 

witnesses; 
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2. complete and thorough crime scene search for possible phys~cal 
eyidence; 

(I 

30:;; taking necessary photographs of the crime scene, fingerprints and 
other evidence; 

5.. 

6. 

7. 

8. 

9. 

10. 

11. 

collection, marking, preservation transpo.rtation and secure storage 
of all collected evidence' ' , 

interrogation, lineup and statement taking of anyon-scene or follow
up arrests; 

complete, thorough and accurate documentation (police report) of the 
preliminary and follow-up investigations; 

~rovid~~~ victim/complai~ant wi£.h a business card containing the 
J.nvestJ.gating officer's name, days off and shift hours' 

~~ , 
immediate follow-up of the crJ.'me as tJ.·me d I' an cal response allow; 

in,itiation of case file folder and other case documentation as 
required; 

follow-up of cases assigned; 

periodic review of case$ for suspension, additi6nal follow-up or 
referral to CID; 

12 .. presentation to court of evidence and testimony. 
'c:J 

On all other crimes the Patrol officer's responsibilities are to: 

1. 

2. 

3, 

4. 

conduct a complete, thorough and acc~rate preliminary investigation; 

use presex:t department policy regard,ing the request or notification 
of the CrJ.me Scene Unit or CID' 

I:' , 

mak~ recommendation for suspension 
upon solvability factors--CID will 

ensure that the report is routinely 

or follow-up of the case based 
still review for pattern, etc.; 

//i . 0 

forwarded [Lo CID; 
/,ei 

5.(jprovide any assistance to the Crime Scene Unit or CID personnel 
requested in the initial or follow-up investigation; 

6. testimony in cyurt, as directed; (,. 

z· any other duties assigned by superiors or subsequent addition 
this order. to 

C. Sergeants 

1. to proYide assistance and first-line supervisory support to Patrol 
o~ficers; 
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2. 

3. 

4. 

5. 

6. 

7. 

8. 

to ensure that procedures are adhered to; 

to ensure that call response and responsibilities to all citizens 
are hot diminished by this program; 

d: 

to encourage a close working relationship on investigations between 
Patrol officers and CID investigators; 

to assign investigating responsibility to officers; 

to keep closely informed of the progress of the program; 

to keep superiors closely informed of problems and progress; 

any other duties assigned by superiors or subsequent additions to 
this order. 

l\ 
D. Lieutenants 

1. 

2. 

3. 

4. 

5. 

to provi~e administrative assistance and support to sergeants and 
officers; 

to ,~nsure that a conscientious effort is being made to attain goals 
and objectives; 

to ensure that other department responsibilities to citizens are not 
being diminished due to this program; 

to keep closely informed of problems and progress with the program 
and communicate the information immediately to the division head; 

any other duties assigned. 

E. "'Captains 

To provide executive support for all subdrd'inates. 

F. Investigative Coach 

1. 

2. 

to provide investigatory assistance to all Patrol officers assigned 
to the program; 

to keep closely informed of problems and progress of the program and 
communicate the information immediately to a sergeant or the program 
coordinator. 

G. Program Coordinator 

1. to perform administrative G.1ties as required by grant guidelines; 

keep department administrators advised of problems and progress of 
the program; 
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3. devise new or modified procedures as needed. 

H. ' All Other Personnel ~, 
To perform duties as outlined in procedures," or as directed by "" \1 \ 

supervisor~. 

IV. PROCEDURES 

A. 

B. 

Roll Call 
f,\ 

[') Sergeants will check the case files retained by the Patrol Division for 
investigation, the case bulletin board and the case log clipboards to 
familiarize themselves with current invest'igations being conducted. The 
computer terminal will also be checked for "message waiting" indication 
and if there is a message, obtain a "hard copy" printout and attach it to 
the appropriate district bulletin board. Case review dates will be 
checked and sergeants will discuss the case with the assigned officer and 
if they feel there is no further investigative work possible, refer it, to 
CID for review by ensuring that it is placed in the appropriate tray in 
the information office. Case investigatory responsibility will then be 
assigned to the officers, ensuring that case.!> being worked by officers 
who are on days off, sick, vacation, etc., are checked and assigned if 
necessary. 

It is important that cases ha,ving no further investigative work to be 
done are transferred to CID and not allowed to accumulate in the Patrol 
Division files. 

Officers reporting for duty will familiarize themselves with the cases 
under investigation and ensure that there is a free flow of information 
among the district officers. After receiving assignments officers will 
check and sign out their equipment, which will consist of: 

1. 
2. 
3. 
4. 
5. 

tool box containing fingerprint 
Porelon Fingerprinting Kit 
camera kit 
pocket dictator 
l-lCIManual 

supplies 

(~ 

Sergeants Will ensure that the "equipme~t check-out log" is signed by 
offi7~rs using the equipment. ~ 

Officers will ensure that they 
or in person after leaving the 
left a message requesting that 

Preliminary Investigation 

contact, either by telephone at theptation 
station, any Victim/complainant who has 
the officer contact him. (1, 

Upon arrival at the scene of a crime call, the officer will have to make 
the decision as to the investigatory responsibility of the call--the 
choices are: 
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1. normal department procedures apply 
2. referral to CID 
3. Patrol Division investigation 

Number 2 referral to CID, is for cases that would normally be investi
gated by'Patrol but due to unusual ci~cumstances or likelihood of exten
sive notoriety they will be referred to CID. The referral can only be 
made with the ~pproval of the sergeant and/or the commanding officer of 
the Detective or Juvenile Bureau. After making the decision, the officer 
will 'proceed with the investigation, keeping in mind th~ duties outlined 
in "Assignment of Responsibilities." The IDS and Investigative Guides 
will be followed to ensure a complete and thorough investigation. If the 
officer determines that crime scene processing is necessary, the dispatcher 
should be informed on PREP so they will be excused from all but emergency 
calls. Officers may call upon the Investigative Coach or the Crime Scene 
Unit for assistance until self-confidence is attained through experience. 

Before leaving the scene the officer will either give the victim a 
bUSiness card (if it is a Patrol Division investigation) or inform him 
that he will be receiving a mailing from ~~~ Department in a few days" 
informing him of the status of his case . "-ividence collected should be 
properly packaged a~~ placed in the trunk of the car w~en leaving the, 
scene in the event another call is received before hav~ng an opportun~ty 
to take i~\ to the station and secure it': in the evidence lockers, to 
~&sure that the evidence is not cqntaminated. 1;( 

C. ~-<: Leaving the Crime Scene 

D. 

The following is a list of possible actions officers should take upon 
leaving the immediate crime scene area; they are only advisory and the 
officer's and/or sergeant's judgement as to conditions at that time 
should be exercised in prioritizing them: 

1. follow-up of urgent leads that could lead to case solution; 

2. respond to calls as directed; 

3. write or dictate reports and take them to the station or turn them in 
to the sergeant for timely entry into the report system; 

4. take collected evidence to the station and process it; 

5. follow-Up investigatidn~ of previous cases; 

6. preventive patrol. 

Follow-up Investigations 

Officers will be responsible for the total follow-up investigations of 
the crimes listed in "Assignment of Responsibilities" and for all others 
as assigned. It is critical that officers giv,e the dispatcher the ca~e 
number when going out of service on follow-up investigations so that ~t 
can be connected with the preliminary investigation. Any action taken on 
the case after going back in service fallowing the initial- investigation 
is to be considered a follow-up investigation. 
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In the event an officer has a follow-up lead and it nece3sitate~ going 
out of the assigned district, permisSion should be obtained from the 
sergeant: Where the.nee~ is present to talk to someone in a~other part 
of the C~ty,oe.g., D~str~ct 4, the officer should contact the district 
officer, inform him of the case and ask him to make a supplementary 
report after obtaining the information. The possibility of making an 
arrest out-af-district should be discussed with the sergeant and a detec
tive, if necessary. Officers should continually review th~ir cases and 
immediately inform their sergeants of any that have no further investiga
tion possible. Sergeants will check case review dates on each tour of 
duty .. and ensure that cases having no further investigacion possible are 
transferred to CID. 

Officers will not direct 0): take victims, witgesses or suspects to the 
Richwoods station under any circumstances. 

E. Reports 

;"1 
',\ 

Officersllwill ensure that crime investigation reports follow the criteria 
as outlined in "Assignment of Responsibilities Section III , Paragraph 2 
Patrol Officers." Officers will complete the IDS on all crime calls ' 
including on-scene arrests or response of detectives or the Crime Sc~ne 
Unit to the initial investigation. 

Officers wil~ make a prelminary case screening judgment by so indicating 
on the IDS, ~.e., recommend suspension, assignment to Patrol or eID for 
further investigation. The recommendat:.ion should be based upon solvability 
factors present and the officer's experienced judgement. 

In the event of an on-scene arrest or other conclusive solution of the 
case, officers will complete the back of the IDS indicating how the case 
was solved. 

If the case is kept by Patrol for further investigation and the officer 
develops ~ solvability factors, i.e., factors not present on the initial 
IDS, he should take a blank IDS and note only ,those factors developed in 
the follow-up investigation; the case number is the only other information 
necessary on the additional IDS. Example: if a suspect was not present (} 
at the initial investigation but was developed during the follow-up, a 
new IDS should be used and marked in the appropriate box(es) and the case 
number placed on the form. 

Cases kept by Patrol for investigation where all leads have been exhausted 
without an arrest or other conclusive solution will require a supplementary 
report by the investigating officer stating that all investigative work 
possible has been done and a recommendation made that the case be con
sidered "open--inactive. 1f The entire supplementary repor't should be 
placed in the file and if the em Case Screening Officer agrees with the 
officer's recommendation, he will turn in the original copY'of the supp. 

Officers may dictate the entire report, fill out the front and dictate 
the narrative~, or write the entire report; however, it is important that,;,) 
the reports (originals especially) be turned in prior to the end of the 
shift. This would necessitate officers getting dictated reports to the 

10 

, 

I 
~ ~ , 
II 

! I 
P 
1

,1 

! 
I , 

I 
I 
i 
{ ,::;§ 

I 
! 
! 
I 

tl 
[I 

I 
! 

I ' 
i r 
I 

D 

, 



o I.) 

G 

o 

" 
0,. 

~ 

~~ 

" 

u 

f'-., 

'.' C) 
GEN'ERAL ORDER NO. 342 ... /30, PART. I July 2, 1980 

clerk for transcr;i.bing and signing. prior to the clerk's end bf shift or 
days off. Follow~up or supplementary reports that don't contain urgent . 
information can be dictated and left for later transcribing; how.~yer, tht 
officer sh~,)Uld be available to sign the report when it is tran:;eribed. 

'\ .> • " 
Sergeants w~ll rev~ew all crime reports for 
set forth in this ol:qer, t-hose not meeting 
for correction. 

conformance with the criteria: '. ;;-;:;;:'\ the criter~a should be re9~rned 
l \. 
~, 

Sergeants will make a secondary s.!:;reening decision by indicating their 
agreement or nonagreement of the officer's decision on the IDS, with an 
explan~tion of the decision on the back of the form. It is important 
that sergeants indicate their disagreement, even though the officer cor
rects the reason for the· disagreement. If the officer I s recommendation 
is for suspension or'assignment to CID for further investigation and the 
sergeant disagr.ees, the report should be allowed to continue through the 
reporting process to the Case Screening Officer in CID. The final deci
sion will be made at this point and the case reassigned to the Patrol 
Divisioafor further investigation, if necessary. 

i',.> There will be two trays at the Richwoods station, one for reports to be 
turned in to the information ~ffice and one for Patrol investigations 
that will necessj,t~ate' copying .antj the initiation of a file folder. After 
completing the latter the original reports and IDSs should be placed in 
the first tray. Sergeants will be responsible to see that reports are 
copied and file folders initiated in the~:absence o~; the clerk. '" 

Q."':~>$ergeants ,will also check the Richwoods box in the information office for 
<;~':)essages c,}·cases reassigned to. Patrol. 

---...' , 

F. Information Office 
'I' 

Clerks~will ensure that the following repottrouting is accomplished: 

1. original IDS is attached to the original report; 

2. two copies of the IDS accompany the CID report; 

3. IDSs attached to supplementary repo~ts coming from Cln are attached 
to the original copy of the supp; 

4. copies are madero£' all Richwoods district reports, supps and IDSs 
for the C~ime Reduction Council (they have been charged with monitor-

:, 'j ing the program and must have the reports); 

5. 
o 

ensuring all Patrol Division case folders being ,referred to CID are 
promptly forwarded to CID. 

A special telephone number has been obtained for use in the MCI program 
(692-3040) and aPl?ears on both call directors in the information .office. 
The o.fficers andlIl.formational leaflets will be instructing victims t~ 
c8;11 this numb:~r if they h~ve additional information on the C!as~ or need 
to ca'~tact them. Information Office clerks will be reponsibile for 
answering this lll.lJl1ber wh~1l the cler~ is not on duty at Ri,ch''loods. 
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)/ ,',,1> 

If a victim calls and wants to contact the investigating officer or has 
important information, the clerk will transmit the case number, victim's 
name, address and phone number and message to the appropriate officer by 
using the computer terminal and the administrative message mode. If the 
investigating officer is in Patrol, messages will be directed to the 
Richwoods terminal (P02) and if the~officer is in CID, it will be directed 
to the CID termi~al (COl). If thec'omputer system is down, MCI message 
pads have been provided and they will he used. If a victim calls in to 
register a complaint about the program, it will be logged in the computer 
by putting it on a supp screen, with appropriate case number. 

G. Case ScreeI!-ing Officer 

Reports arriving in CID will be screened by the 
custody cases may be assigned by this sergeant. 
will make one of the three decisions concerning 

1. assign the case to an investigator 

sergeant assigned; in
The screening officer 

screened cases: 

2. suspend the cast"" 
3. reassign to thei"~atrol Division for further investigation. 

Tb~ present BIDMORE screening system will still be used for burglaries 
only. 

\Vhile screening the cases the scree~ill~L()fficer will document his deci
sions by placing them on the Case Assignment Log, which will contain the 
following information: 

1. date of screening 
2. case number 
3. screening decision 
4. officer assigned 
5. screening officer 

After the screening process is completed the sergeant will foll0~ the 
below listed procedures: 

1. ensure that a copy of the Case Assignment Log is promptly placed in 
the Richwoods box in the Information Office (the Richwoods clerk 
will use this for the mailing of informational leaflets to victims); 

2. 

3. 

4. 

direct CID clerks to enter the information on the IDS into the 
computer system; 

forward cases to be assigned to the appropriate section sergeant, 
i.e., violent crimes, etc.; 

direct eID clerks to update IDS information in the computer system 
when a conclusive decision is m~~e in assigned cases, i.e., solved 
or changed to "open--inactive. 1I 

" 

~ 
The screening officer will also reassign reopened cases, either to CID or 
Patrol. 
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em Investigators 

Investigators will work all cases assigned and fill out the back of the 
IDS on all solved cases. They will also log their beginning and ending 
times of activities on supplementary reports on individual cases, which 
will be used for case management purposes. Investigators will update the 
solvability factors on the IDSs in the same manner as Patrol investigators 
(see Reports procedures for Patrol). 

Investigators will make every effort to work harmoniously with Patrol 
Division officers investigating cases and will offer their assistance 
when needed. Investigative procedures will be e,volving during 'the imple
mentation of this program and it is the responsibility of investigat()rs 
to keep themselves closely informed of the progress of the program and 
offer assistance or suggestions for improvemect. 

Radio Dispatchers 

As previously noted in this order, officers performing follow-up inve:sti
gations must give the case number to the dispatcher when going out of 
service. Dispatchers will enter the case number in the "nature of 
incident" field by placing the ye<:ll::: prefix firs~ and then a. five digit 
case number, e.g., 3001234. Dispatchers will be alert to any call 
response problems caused by this program and bring it to the immediate 
attention of the CDIC Sergeant. 

J. Richwoods Clerk 

The Richwoods clerk's responsibilities are to: 

1. initiate and maintain case folders; 

2. ensure that cas~ bulletin board and case log clipboards are accurate; 

3. place "hard copy" printouts of messages to officers on the appro
priate .. district bulletin board; 

4. transcribe dictated reports; 

5. mail appropriate informational pamphlets to victims; 

6. answer the MCI telephone number (692-3040) during their tour of duty 
and direct messages to the appropriate officer; 

7. notify Information Officer clerks when they are arr1v1ng or departing 
from work so they know when to answer MCI phone; 

.v,,~ 8. log any citizen complaints about the program into the computer; 

Ii 9. any other duties assigned. 
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K. General 
'iJ 

Any employee who becomes aware of " "7 • 

program will ensure that it is tanYdc7t1~en compla1nt concerning the 
system b" ., '0 en ere 1nto the Department's comput 

y us7ng a supplementary report screen with er 
numdber. Off1cers anq, employees should be alert to appropriate case 
or er, due to the compl ," t f h addendums to this 
changes. Unless notifi:~J.d~f~ t e proce~ures and the likely need for 
with the day shift on' MondaJ. Jerlent7ly, thJ.s program will be commencing 

y, u y ,1980. 

The specific procedures for Mana 
(GID) and ~olice/Prosecutor Rela~~men~.of(~he Continuing Investigations 
component.s of the program are b .J.on; J.p 1 tate's Attorney Liaison) 
to this order as they evolve. eJ.ng .ormu ated and will be made addendums 

Allen H. Andrews J , r" 
Superintendent of Police 

AHA/DQ/nw 
Attachment 
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I f this C1)se W1)S solved, what solvilbll i ty factors were pn~sel1t that caused solution? (LiSl solv"hi I i I.y rtlctors by rltHlII>er). 

If this Cil5e Was solved and none or lhe listed solvilbllity r(lctors was present or If other' faclors si9nific,l1ltly 
contributed to the solution, exrlaln how the case \-Jas solvecl. 

REo"rENED CI\SE SECTION: 
Case Heopened . ..Quc to: Conression by s~~rect In other case (jJ Suspect arrested in other case (il Susi~~ct arrested by olhel' 
jurisdiction bJ InfonllanLlnfonnntionl.!L I\dditional witness information KJ I~ew witness inrortuation [0J I\ddi lion~J victi",/ 
cotllplainant illflJrnmtion ILl Inforl1ltltion,.--nrovided by po! ic~e officer WJ HIO fl ts pattern of active invest i 9a tion bJ Patlern 
fi ls crinte{s) of active Investigation till Other reasan{s} [J] {Explain) ______________________ _ 

Use the following sections far explanations as requested on front side: 
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City 0 f ? eo ria 
Depar!ment of Poi ice 

OFFICE OF SUPERINTENDENT 

GENERAL ORDER NO. 342-80 JULY 29, 1980 

TO: 

FROM: 

SUBJECT: 

.'~LL PERSONNEL 

SUPERINTENDENT OF POLICE 

MANAGING CRIMINAL INVESTIGATIONS GRANT PROGRAM; ,ASSIGNMENT 
OF BURGLARY INVESTIGATIONS FOR Mel TRAINED OFFICERS 

RE: GENERAL ORDER NO. 342-80 - PART I - SECTION III J 

ASSIGNMENT OF RESPONSIBILITIES SUBSECTION 8, 
PATROL OFF ieERS '. 

Effective with the issuance of this order MCI trained officers will 
perform crime scene proces,iSing duties on those burolaries where~ 
Crime Scene Unit is unable to respond due to other commitments. Officer's"'/!
will getermine the Crime Scene Unit1s unavailability by checking wi;:h ;:he'" 

. Cd me Scene Techn i c i an on d!Jt.y. 

Officers will make a prelimirfary screening decision on burglaries, i.e., 
recommend s~spension, or further investigation by Patrol or C)D; however, 
their deciiion is subject to review by the CID Case Scceening Officer 
and might be ~eversed, e.g., connected to other cases under investigation, 
possession or information unknown to :he patrol orficer,. etc. 

AHA;' DO..!:s k 
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Allen H. Andrews, Jr. 
Superintendent or Potic; 
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INTER-COMMUNICATION BETWEEN POLICE PATROL AND DETECTIVE PERSONNEL 

A'Challenge for Police Managers 

By ERNEST MALDONADO And LYLE KNOWLES 

ERNEST MALDONADO is an operations sergeant with the Los Angeles 
Sheriff's Department, Pico Rivera Sheriff Station, 6631 Passons 
Boulevard, Pico Rivera, California 90660. During his l2-year career 
with the sheriff's department, Maldonado has worked patrol, detec
tives, and administration divisions. He holds the B.S. degree in 
public management and M.P.A., both from Pepperdine University, Los 
Angeles; and is currently purusing the Ph.D. in criminal justice at 
Clarement College. 

LYLE KNOWLES is a visiting professor in the doctoral program in 
criminal justice at the Claremont Graduate School. Professor 
Knowles holds a B.S. degree in psychology and mathematics, Univer
sity of Arizona, and M.S. and Ph.D. in education psychology, Univer
sity of Southern California. 

Police managers are being called'upon to continue providing quality law 
enforcement services, often with reduced budgets, and to control the act.ivities 
of today's more sophisticated and mobile criminal. Since direct delivery of 
services and crime control efforts take place at the bottom levels of the 
typical police organization, it is paramount that cooperation and communi
cation be optimal between patrol officers and detectives in the investigation 
of reported crimes. 

The Problem Statement 

As many police officers have observed, however, communication and infor
mation sharing between patrol and detective personnel is not always effective, 
particularly in middle-sized and large agencies where these ?reas of assign
ment are separate. Lack of cooperation can lead to an inefficient investi
gation since both patrol officers and detectives contribute to this proc-
ess. /1/ As Bormann et al. have noted, "Within the system of interdependent 
and overlapping units that form any modern organization are point~ of competi
tion and conflict." /2/ The foregoing suggests that man, as well as other 
creatures, has a territorial instinct. 

In addition to sharing overlapping areas of responsibility, another con
tr~butor to the problem can include the strongly held belief that to transfer 
from patrol to detectives is often considered a "step up" and not just a change 
in jobs. Although a patrol officer is involved with the investigation of 
crimes much of the time, he or she is viewed as subordinate to station detec
tives. 

Detectives usually work general superv1s1on day shift assignments. They 
dress in coat and tie or in casual clothes, and are generally free to come 
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~ , Patrol office~s work under close 
and go from the office, at thel.r pl~a~~~e. must dress in an appropl=iatec\uniform 
supervision, shift assl.gnments, an, ~ t any time They are required to 
which is su Jec 0 l.n h'f b 'efings and must c~ntl.nua y a Vl. 

b · t t 'spection by superl.ors a '. 11 d 'se 
attend regularly scheduled pre-s l. t :l." ' 
superiors of their where~bouts and actl.Yl.tl.es. 

der an 0 en laissez-faire management 
Since detectives tend to wor~ u~ Pco~trolled, autocratic environ-

system and patrol officers work wl.~hl.n a motre lements of envy and!~ealousy 
, often evolves whl.ch promo es e I 

ment, frustratl.on detectives and patrol officers overlap. where the jobs of 

, , ation process inVQlves interqpmmu~i-As mentioned earlier, the l.nvestl.gd t tives and patrol officers. If the 
cation and information sharing between ,e edc hostile.! the quality of communi-

th units is stral.ne or, k interaction petween ese become competitive and even see 
cation will be mar

g
ina7, and,t~e,grou~~u:a~ecOming a liability to the orgafi-

to undermine the other s actl.vl.tl.es, d M E /4/ and others have noted, 
1 /3/ As Hanneman an c wen t 

zation as a who e. , tion are heavily dependen upon the management and operations of an organl.za . 
effective communication. 

Thus a number of questions arl.'se in the current situation. 

o , view intercommunication and Do patrol officers and detect:ves 
information sharing as effectl.ve? 

o If not, who is responsi e or bl f improving the situation? 

, h' own group and the other "group as Do these two groups Vl.ew t~el.r " investigative 
being effective and competent in their respectl.ve 

o 

activities? 
) 

o Is management aware of anv., existing problem? 

t-lethodology 

, a uestionnaire was developed, pilot In addressing the above questl.ons, q t d atrol officers and detec-
tested, and distributed to 18~ ran~omi!ws:~~~r~em~nt agency. Two relatively 
tives in a large ~outhern Call.f~~~~:_sized station were 1,lsed in the st~dy. 
large police statl.ons and one ml. onnel and together provl.de law 

' 1 'fs over 200 sworn pers, 'h' 74 Each large statl.on emp 0' , one-half million residents Wl.t l.n , 
enforcement services to approxl.mately f 'dential industrial, and commercl.al 

' 1 des a mixture 0 resl., 1 d square miles that l.nc II , lIs than 100 sworn personne an 
areas. The middle-sized statl.on emp oys es 'les 
services 72,000 residents in an a~ea of about 13 square ml. . 

, , were distributed and collected by the authors, 
The anonymous questl.onnal.res Th hypothesis examined was that a ~ ,,' te was 81 percent, e ff' and the partl.cl.patl.on ra , Id xist between patrol 0 ~cers 

' t' s and a ttl. tudes wou e 'd ffec-difference l.n percep,l.on" tion information sharl.ng, an e and detectives in the areas of COIDlDUnl.Ca , 
tiveness of the investigation process. 
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The Findings 

The data were summarized and processed through ,a computer. Since no 
differences were found in response patterns between any of the three police 
stations, the data were combined for fUrther analy~is. In addition to the' 
findings presented below, cross-tabUlations were made for age, sex, rank, 
yea,rs in law enforcement, current shift aSSignment, and years.,in patrol and 
detectives. Several important differences were found in relations to these 
independent variables and are discussed later as they pertain to the major 
findings in comparing perceptions of patrol officers and detectives. In 
consid~ring the findings discussed below, it should be remembered that patrol 
officer~, as a group, tended to be younger, had fewer years in law enforcement 
than detectives, and worked three shifts. Responses from 74 patrol officers 
and 65 detectives were included in the data analysis. 

Survey participants were given response options of agree, undecided, or 
disagree to 15.,attitude statements. R~garding whether intercommunications was 
adequate between officers and detectives~ almost 70 percent of the officers 
disagreed, as did 60' percent of the detectives. However, wh~n asked if inter
communication Was effective between these two functional groups, 54 percent of 
the patrol officers disagreed, while 55 percent of the detectives agreed. Of 
particular interest was the finding that of the 48 lieutenants and sergeants 

'surveyed, 58 percent felt that communication was effective. 

Seventy-six percent of the officers and 69 perce~t of the detectives felt 
that detectives should impr~ intercommunication. Forty-two percent of the 
~fficers,and 45 per~ent~ t~~ detectives agreed that patrol officers should 
l.mprove l.ntercommunl.catl,~.":t'Y} 

Survey participants were then asked if patrol officers provide detectives 
with adequate information on cases being inVestigated. Officers responded--
31 percent agree, 34 percent undecided, and 35 percent disagree. Det~ctives 
answered--22 percent agree, 20 percent undecided, and 58 percent disagree. 
When asked if detectives give adequate information to patrol officers, offi
cers responded--9 percent agree, 14 undecided, and 77 percent disagree, com
pared to detectives who replied-22 percent agree, 29 percent undecided, and 49 percent disagree. 

Fifty-three percent of the officer~ agreed that patrol should give more 
information to detectives, as did 71 percent of the investigators. Ninety
three percent of the officers and 68 percent of the detectives said that 
investigators should give more information to patrol. 

, Concerning competency, 77 percent' of the patrol officers and 5? percent o~\ the detectives agreed that patrol officers are competent investigators, 
Se~l:;::::!:.ty-six percent of the officers agreed that detectives are competent 
investigators, and 85 percent of the detectives agreed. When asked, however, 
if patrol officers are effective and thorough in investigating crimes, 28 per
cent of the patrol personnel agreed, 36 percent were undecided, and 36 percent 
disagreed. Among detectives, 11 percent agreed, 15 percent were uhdecided, and 
74 percent disagreed. Concerning whether detectives are effective and thorough 
in investigating crimes, 32 percent of patrol officers agreed, 49 percent were 
undecided and 19 percent disagreed, compared to detectives of whom 63 percent 
agreed, 25 percent were undecided, and 12 percent disagreed. 
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In response to the statement that. an effective working relationship e~ists 
between patrol and detectives at their station, 22 percent of the officers 0 

agreed, 21 percent were undecided,> .and 51 percent disagreed. Forty-six percent 
of the detectives agreed, 28 peorcent were undecided, and Z6 percent .dis.agreed. 
Interestingly, lieutenants and sergeants reported that the working relationship 
betwee~ .. t;he groups wa~ effectiv~. . 

/ '\ ,:. \_~, 

, ~r:;I)Qiked if administrators at their station realized that an intercom
munication problem existed between patrol and detectives, the response patterns 
of both survey groups were, similar, pi'oviding combin.ed totals of '33 percent, 39 
percen.~ and 28 percent. 

Fifty-three percent of the patrol office.~s said that pne of their goals 
was to be assl.gned to the detective ~,-ureau, and 71 percent 6f t4e investi
gators ag):,eed that one of their goals'~was to r~m~in assigned t~ the detective 
bureAu. . '., / II 

\' 
('<'';'" 

Discussion 
<, 

Generally, the results of this study show that patrol officers and" detec
tives are aware that intercommunication and,. information sharing problems exist; 
and to a large extent, both groups perceive each other's competency in a posi
tive light .. Both groups see a need for improved cooperation, particularly in 
the form of feedback from detectives (to p:{trol officers. 

!/Regardinglack of information sharing at the police stations unde.r study, 
both f!upervisorsanddetectiyes, generally speaking, are pro'vided with suffi
cient information by patrol officers to complete a work assignment. This is 
usua]ly in the form of a police report- or memorandum. Patrol officers, on the 
other hand"continually want more information than they receive from both 
det~et:tives and supervisors~. They feel that a lack of ce~tain kinds of infor-
,mation detracts' from the e,±itectiveness of their work performance. This has the 
potential of causing frust£'ation and resentment which, in turn, can inhibit a 
cooper;1,tiv~ working relationship and effective intercommunication. 

In determining ",ho should improve the proc~ss, several day-to~day realities' 
should be noted. For instance, patrol officers believe that the poliCE report, 
which is given to detectives, together with an oGcasio~al short vetb~l report, 
is adequate intercommunication. They also belie~e ded¥ctives should be mo~e 

~~ . aggressive in their dissemination of information to pat~ol. Requests are tre-
quently made f~r investigat. ors to attend patrol briefin"g~ but tht:Y are seldom 
present. Detectives feel that if patrol officers want m?~f infornlation, it is 
always available in the detectiv~ bureau office. In addi-q\!.on, 'tI:te demands of 
the investigative function, which often take a detective a~~y from the police 
station, can preclude attendance at sch:duled patrol briefl\\~gs. ,Their, work 
hours also do not allow them the conven~ence of regularly a\J,.;tend~ng sh1.ft 
brieficgs. 

An important outcome of the current study was the question of whether or 
not administrators were aware of a communication problem. Manage~ent should 
not only determine whether a problem' is present, but also realize that investi
gative personnel perceive that there are difficulties. 
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", petermining a solution to the intercommunication problem between police 
patrdl and detective bUrt~au personnel is difficult for the police manager since 
the) problems of bureaucra,cy, as, well as communication and interpersonal r'11a
tionship deficiencies, i\tust be addressed. However ,.as the rate of crime. and 
the demands on law enforcement increase and police budgets decrease, police 
administrators will be forced to consider these problem areas. 
'.1 

Corrective efforts should include the three commonly defined organiza
tional levels of administration, supervision, and line operations. The reme
dial actions should involve orientation and training of personnel, as well as 
policy and procedural changes and modification of work processes. 

Stf~[ion administrators are one of the keys to successful problem solutio~. 
Realistically speaking, however, these people may be discouraged fr.om address~ng 
the problem because of several factors. First, much of their a.uthority is 
restricted by superiors or city officials. They must also consider police 
officer morale as a ipajor issue from. the standpqint of labor-management rela
tions. In addition,'~ emphasis on patrol force deployment, resulting from com
munity pressures, may tend to deemphasize the investigative function: 

A proper orientation for ,superiors, ~'ity officials, and other administra
tors should assist in developing their acceptance of corrective action. Showing 
these people that there is a more productive and cost-effective method of con
ducting police business should help achieve their positive support. 

I 

Police station supervisors, both lieutenants and sergeants, are in the 
most iufluential posit~o~s in a police organization to 'effect change in opera
tioris, once they receive'appropriate direction. A major change emphasis must 
be directed toward this group. 

Thorough and continual orientation and training of police supervisors must 
be a part of any plan to improve intercommunication, since this group sets the 
day-to-day attitude pattern for the majority of police personnel. If resis
tances apathy, dissatisfaction~ and mistrust are voiced by these supervisors, 

:.Iit is IJsually reflected by their subordinates. 

Provisions should also be made to increase the interaction between patrol 
and detective bureau supervisors. Policy and procedural changes can help pro
vide for more frequent face-to-face contacts, ensuring, for example, th~t they 
work together on portions of investigative assignments, such as at the ",ime of 
arrest approval. In addition, frequent staff meetings could be held to discuss 
and solve problems between the two groups. 

The area of line operations offers the greatest opportunity for effecting 
changes. This is, truly, the heart of tb~ problem; and all of the previousl) 
recommended changes only facilitate action being taken at this level. It is 
here that the overlapping of functions occurs, that competition is most nota-

" ble, and negative attitudes of one group for the other can become prevalent. 

The survey results revealed that, although patrol officers and detectives 
view some ineffi~iency in each other's work, both groups believe the character
istic of 9~mpetence is present. Furthermore, both groups are willing to im
prove the intercommunication process. 
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It is suggested that combining the work proximity of those performing 
overlapping functions could yield a productive result. People who w~brk in 
close physical proximity with one another often report .very positive feelings 
toward eap.lp. other. Taking this "teamwork" concept into consideration, a logi
cal step would be to assign detectives to each of the patrol shift,s. This is, 
indeed, a radical change; however, it is by no means impossible or impract~~al. 
A sufficient number of investigators would, of course, remain on. the day shift 
to contact victims and witnesses and to handle the filing of cases at court. 
In relation to this notion, another interesting possibirI~ty would involve the 
assignment of deputy district attorneys to be available on all shifts. In this 
way, cases coul.d be filed at any time of the day or night, and would allow 
patrol officers, detectives, and district attorneys to be closely involved in 
an ~~tire work process which could foster great understanding and improved 
communication. 

Patrol personnel and detectives perceive that communication and informa
tion sharinl( problems exist; however, both groups are willing to assist in 
solving these difficulties. Management, therefore, could well take advantage 
of the('positive aspects of the situation and provide the guidance and direc
tions required in confronting and correcting the problem. 

/l/Joseph Staft, "Effects of Organizational Design on Communication 
Between Patrol and Investigative Functions," FBI Law Enforcement Bulletin 
(May, June 1980). .. . <: 

/2/Ernest Borman, W.S. Howell, R;'G. Nichols, and G.L. Shapiro, Inter
personal Communication (New Jersey: Prentice-Hall, Inc., 1969). 

/3/Edgar Schein, Organizationai Psychology (New Jersey: Prentice Hall, 
Inc.,1965). ill 

/4/G.S. Hanneman and W.J. ~1cEw~n, Communication and Behavior (Reading, 
l'lass.: Addison Wesley Publishing Co., 1975). 

/1 

6 

71 i 
if 

'~, 

J 
,:i 

/1 

, 



\) 
J 6) 

j, 
" ,~/ 

'" 
~'::; . 

'\ t 

(I 
\\ .ry U 

(I 

, l 
. , } 

':.-: 
Jl . 
\t'~ 

., 
,~ 

. ~ 
I~.' 

G 

... 
v 

« 

" 

'.I 

? 

co (~ 

(t iJ ~. . , 

0 

~'! 
(; 

'. G 

EFFECTS OF ORGANIZATIONAL DESIGN ON COMMUNICATION 
BETWEEN PATROL AND INVESTIGATIVE FUNCTIONS 

(Part 1) 

By LT. COL. JOSEPH J. STAFT 
Police Division 

Cincinnati, Ohio 

A major concern for the administrator of any large organization is that 
of maintaining harmonious relations, open channels of communication, and 
coordinated activities among his agency's subunits. The vary nature of the 
executive function is to promote cooperative effort. /1/ While a free flow 
of informaticn is essential in any organization, the problem is more critical 
in a police agency. By far, the greatest bulk of work depends on its ability 
to process information effectively. 

One of the most critical intra-agency interfaces in a police department 
is that of the investigative and patrol fu.nctions. To operate efficiently, 
each fUnction should be highly dependent on the other. Yet, this is often 
one of the most strained points of exchange within law enforcement agencies. 

The problem of maintaining cooperation and exchange of information be
tween uniformed patrol officers and plainclothes investigators is not a recen.t 
one. As early as 1926, the Missouri Crime Survey reported on the problem, 
stating: 

"The ancient rivalry between the uniformed and plainclothes 
forces has a substantial basis. It arises from the fact that in a 
given case the patrolman is often the first to risk life and limb. 
With the arri,'al of detectives, however, he is automatically dis
placed. The plainclothes operative takes command of the situation, 
and the patrolman returns to his beat. This condition inspires a 
natural resentment, which sometimes leads to a series of retaliatory 
acts by the two branches. In the maneuvers which follow, the public 
functions of the officer are lost sight of. Their energies are 
directed at causing each other confusion, discomfort, and discourage
ment. ,. /2/ 

Later comment on the same point was made in a 1962 consultant's report, 
which reads: 

"The lack of coordination'between detective and uniformed 
divisions leads to duplication of effort, unarticu.1ated field work, 
and the loss of some cases, and the missing of arrests which might 
otherwise be made." /3/ 

It is not likely that difficulties in investigative-patrol coordination 
are confined to only a few police departments. Most police administrators 
would have to admit to experiencing some communication problems between these 
units, although differences would likely be in degree, not in kind. 

, 
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Several contemporary observers of police behavior ~ave c~mme~ted on ~ft
times strained relationships between police patrol and l.:a:vestl.gatl.ve forc~s. 
Professor Egon Bittner of Brandeis University writes, nT~e hosti~ity and l.n~o:
mation denial between bureaus an~ details of departmefi~ l.S Occ~sl.onally adm~: 
ted. But that every individual officer has important l.nfor~atl.on that he dOt.~ 
not share with anyone is virtually never mentioned in the ~l.t:rature., Yet th.ls 
is a central fact of police wor.k and every officer learns l.t l.n the, fl.rs~ year 
of his practice." /4/ Professor Arthur Niederhofer of Jo~ Jay Unl.versl.ty 
comments that when the patrolman uncovers a felony from whl.ch 7he suspect h~s 
fled i'the case im turned over to the detectives who, if they fl.nd, the cu~prl.7' 
get ~ll the credit. /5/ Harvard University Professor James Q. Wl.lson, l.n hl.s 
study of police behavior, has much to say about differ:nces,between the ~atrol 
and investigati:iiTe functions. /6/ The patrolman functl.ons l.n an un~er7a,l.n~ 
hostile atmosphere with the ambiguous, ofte:::.: 1,lllpopular, mand~te to m~l.nt.al.n a 
order." The detective, however, usually enjoys higher prestl.ge and hl.g~er p y, 
more interesting work and more freedom, and has abetter sen~e of what l.S 
expected of him. When one reflects upon these differences, l.t does not seem 
strange that conflicts may arise bettleen operational units. 

Factors Influencing the Problem 

The difficulties in maintaining cooperation and coordination b~tw~en the 
patrol and investi'~~tive functions can be grouped into 7hree genera,l. ~las~es _ 
of interrelated proo-lems: Organizational problems, sOCl.al problems, and l.nade 

qua~y of information systems. 

The presidentia~/;laok Force Report on the police des~rib:s the 
which organizational'l,i'tructure can adverse~y effect coordl.natl.on of 
between the investigative and patrol functl.ons. 

manner in 
activities 

"Tu almost all large police departments there is ad considerable 
amount of organizational fragmentation. Traditionally an~ a~most 
unive'rsally, patrol and investigative forces have separate ll.nes of 
command and tend to be isolatect, from one another~ often the~ keep 
separate sets of records' frequently they work dl.fferent shl.fts or 
are based in· different piaces so that the:e,is a,minim~ of contact 
between patrolmen and detectives. In addl.tl.on, l.nvestl.ga70rs are 
more often than not divided at both headquarters and pr.ecl.nct levels 
into squarls--vice , robbery, burglary, fraud, homicide, a~d so forth-
that may "'themselves Jeeep separate records/ use separate l.nformants 
and remain more or less isolated from ea~!h other in ot~er ways. At 
both the staff and the field levels, this over-separatl.on of func
tions, or oyerspecialization, can have un~esirable results. ,When 
intelligence is not centralized and coo:d~nate~"staff plannl.n? for 
the purpose of either apprehending specl.fl.c crl.ml.nals, or s~lvl.~g 
crime problems such as, for example, an outbreak ~f burglarl.es l.n 
some neighborhoods ~ is c;t1,~ost imp~ssible. ~en ll.nes of command are 
kept rigidly separate, it. \ is diffl.cult, to ~rl.ng the full resources 
of a department to bear on crime solutl.on. /7/ 

t ll.' nes of' command :imply equally rigid and separate Rigid and separa e 
If each b', l.' t of informa, tion relevant to solving or 

channels of communication. h 
su re"'sin crime must travel up the chain of command to a common point, t en 
ba~~ d~wn ~o the affected unit, little information, indeed, could be proce~sed. 
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Competition between units can be a very useful tool for motivation and 
morale, if the competing units can operate independently of one another. How
ever, when tasks are interdependent and exchange of information is critical, 
competition becomes counterproductive. Intergroup conflict probably dissipates 
more energy and money than any other single organizational. disease. /8/ Com
petition can produce "win-lose" intergroup orientation, dysfunctional loyalty 
to subunits instead,pf the overall organization, and cognitive distortions of 
behavior of compeDiUg group members. Communication processes are impeded. If 
organizational r!:.:!wards, such as promotion and preferential assignments or unit 
and individual p;Festige, are bestowed on the basis of "who gets credit" for 
arrests, case cl~sures, and the like, a situation develops which E~ncourages 
officers to keep information to themselves and withhold aid to other officers or 
units cQmpet~.ng for "credit" for the arrest or closure. The organizational 
reward system should not induce competition which is so intense that it frus
trates rather than furthers organizational goals. 

The manner in which responsibility for investigation of cases is assigned 
can also affect task performance and cooperation between units. Tradition~ily, 
patrol units ha've been given responsibility only for 'preliminary investigations 
or complete responsibility for investigation of "minor" offenses. At some/' 
point prior to the conclusion, responsibility for investigation of serious 
crimes is handed off to the investigative specialsits. Hence, the patrolman 
feels he is left with only routine and mundane investigations, while the detec
tive investigates the interesting or spectacular cases. The patrol officer, 
relegated to the role of "report taker," may see little personal incentive to 
conduct a thprough and meticulous preliminary investigation or to forward any 
information not specifically required by procedure when he knows he has no 
responsibility for the ultimate closure and will receive no credit for a sub
sequent arrest made by the detective bureau. 

Social Problems 

It was suggested previously that the functions of thelletective and patrol 
officE!r differ somewhat. Both Wilson and Bittner comment at length on 
" ... organizational structure can adversely affect coordination of activities .. ," 
these differences. The patrolman is concerned with "keeping 'the peace," a very 
ambiguous and uncertain job description. The range of incidents with which he 
must deal is very wide. He often lacks the legal tools t,o "keep the peace, II 
and the controversia}, nature of the tasks prevents common public support of his 
activities. The detective, however, has a fai.rly certain task, that of ideriti
fying a.nd arresting the perpetrators of crimes. His task does not begin until 
a c:t:ime has been committed. The legal domain in which he functions is clearly 
documented, and there is general public support for the arrest and prosecution 
of felons. /9/ 

In addition to differences in assigned tasks, the st~tus and prestige of 
the p~trol and investigative officers differ. The detectl~ve enjoys higher 
prestige and usually higher pay thall the patrolman. His £\~sk is more interest
ing and glamorous, at least as perceived by the public. H1)s hours are better, he 
ha~ greatE7r freedom in his ~'lork, and he is under less pUblffc scrutiny than his 
un:formed counterpart. The patrolman,nowever, is subjeGt(lto a strong hierar
chl.al command structure, tightly restricted by rules, bouutt by military disci-
pline, and under constant public scrutiny. /lb/ ~\, 
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Unfortunately the news and entertainment media, particularly television 
and the movies ha~ reinforced the glamourous image of detective work as opposed , . . . 
to patrol duties, which are often portayed as being d~ll an~ ~out~ne, :equ~r~ng 
l;ttle initiative or mentality. These real and perce~ved d~fferences ~n role 
a~d image create a cleavage between two groups of men who should be workin~ 
together toward a common ca'i!se. The lack of a commo~ identi~y ma~ result ~n 
a "we vs. they" relationship between the groups. Th~s relat~onsh~p clearly 
is not conducive tho close cooperation and exchange of information needed for 
combined crime reduction efforts. 

Bitt-ner feels strongly that because of the nature of th: officers' tas~s, 
they feel a great need to maintain an atmosphere of se~recy ~n respect t? d~s
closing information to "outsiders." /11/ He feels th~s ~ubc~ltural t:a~~ then 
carries over into intradepartmental relationships, result~ng in an unw~ll~ng
ness to share information even with fellow officers. 

The unique nature of the relationships between the officer and his infor
mants also contributes to the need for secrecy. Because police informants are 
part of, or on the fringe of, criminal activity, and because of ~he mu~ua~ly. 
beneficial nature of the exchanges between the informant and offlcer, ~t ~s ~n 
the best interests of both to maintain the confidentiality of their arrange
ment. If the informant felt that his identity might be compromised to an,other 
officer with no vested interest in the informant's welfare, that important 
source of information might dry up. /12/ 

Even if all members of a police organization were willing to share all 
information at their diSposal with all other law enforcement officers, it would 
not be possible without adequate information systems. Information systems in
clude national, regional, and local computer systems, electronic data process
ing systems, telephone and teletype networks, formal records systems, esta
blished channels for routing information, and personnel to operate these 
systems. 

Even though creation of the systems might be far simpler than inducing 
personnel to feed information into them, the mechanics of providing the systems 
must not be overlooked. These systems should be considered when examining com
munication capabilities of a police organization. 

'J)I 
Implications of Organizational Design 

Perhaps the greatest single factor which affects the informat~on process
ing capability of an organization is its formal stru~tur:. Report:ng.a~d 
authority relationships between subunits of an organ~zat:on have ~~gn~flc~nt 
impact on the development and maintenance of formal and~nformal ~nformat~on 
channels. (i 

In any viable organization, information must flow (1)- from top to 
(2) from bott6m to top, (3) laterally or horizontall~, and (4~ between 
organization an,~ its environment (including cooperat~ng agenc~es). 

bottom, 
the 

Throughout the history of organizational design, a wide range of concepts, 
generally classified as classical, human-relations, or modern approaches, ha:e 
emerged. /13/ There are advantages and disadvantages o~ each.typ~ of organl
zation as it relates to improving communication between ~nV€stlgatlve and 
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patrol personnel, and no attempt should be made to prescribe an organizational 
,strategy suitable for any or all police agencies. Rather, an attempt has been 
made to document some of the organizational trade-off costs and benefits to be 
considered when examining the issue of patrol-investigative cooperation. The 
following "contingency theory" /14/ of organization is commended to the 
reader; however, there is no one best way to organize, and any way of organiz-
ing is not equally effective. ~ 

Classical Approach 

Classical organizational theorists have differed somewhat in details of 
their theories. To grossly gene~aliz~, however, let it suffice to say that the 
classical approach generally suggests that the tasks of an organization be di
vided among one or severa'l base§ of specialization, subunits be created to 
accomplish each of the speciali'2.'ed tasks, and coordination of the subtasks be 
attain~d through a hierarchial authority structure with each superior manager 
coordinating the activities of the persons and units beneath him in a rigid 
chain of command. 

The organizational principles of business scholars Bulick and Urwick /15/ 
are perhaps the most representative of the tradit10nal approach most police de
partments have taken toward organization. Both advocate the division of labor 
because men are limited in their abilities. The range of knowledge and skills 
required in a modern police department is so great that one man could not 
possibly become expert in all areas in his entire lifetime. Therefore, some 
division of labor, or specialization, must occur. 

Specialization offers certain advantages to a police agency. It permits 
precise plaCing of responsibility, more intensive training of speCialists, 
development and maintenance of skills through continual experience, creation of 
esprit de corps, and increased support from certain public special interest 
groups. /16/ Consideration of these advantages would certainly be justified 
when contemplating establishing or eliminating specialized investigative units. 
However, for each of these advantages, there are corresponding disadvantages, 
which will be noted h,ter. 

After a decision has been made to specialize within an organization, the 
classical theorist would provide means by which activities can be coordinated. 
Bulick and Urwick contend that coordination of effort: can be achieved through 
organization, i.e., interrelating subdivision of work by allotting them to men 
whl~ are placed in the structure of authority so that the work may be coordinated 
by orders of superiors to subordinates, reaching from the top to the bottom of 
the organization, or by dominance of an idea, i.e., intelligent singleness of 
pu.rpose of all in the group so each worker will fit his task into the whole with 
skill and enthusiasm. These two methods are not mutually exclusive; in fact, 
effective organizati0I?-s must have both. /17/ 

In applying the p:l;eceding to the organization of investigative and patrol 
functions, the clJ5,ef would first determine the scope of the investigative re
sponsibility assig'ned to his agency, "To operate efficiently, (investigative 
and patrol functions) should ~e highly dependent on the o~per." and then the 
nature and number of speciali?Jj~d work units required, e. g., crimes against per
son or property squads, vice squad, patrol p:r'ecincts, etc. Following this, he 
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would create an appropriate organizational and authority structure, with author
ity flowing down through clearly identified chains of command and responsibil
ity. 

Some, other principles the classical theorist "would consider are span of 
control, rinity of command, development of technical effiCiency, and authority 
commensurate with responsibility. 

Gulick and Urwick suggest the division of labor in an organization be 
based on purpose, process, clientele, and/or place. /18/ Other writers in
clude specialization by time. Examples of each of these basis of specia~iza
tion can be found in the organization of the investigative function of contem
porary police agencies, a~d each has inherent strengths and weaknesses which 
must be considered when relating organization to comnlunication capabilities 
among members of a police agency. 

Examples of police subunits organized on the basis of DJ.!.rposeQ..:LtJ.lnstion 
are investigative bureaus, homicide, robbery, burglary or vicle- 'conriol squads:. 
traffic enforcement details, etc. Each of these units is responsible for some 
function or purpose of the police mission, e.g., detection, apprehension and 
prosecution of robbery suspects, prevention of traffic accidents and apprehen
sion of violators, suppression of vice activity, etc. Organization by purpose 
facilitates the accomplishment of certain assigned objectives by bringip"g 
trained specialists and special~zed resources together under a single'fanager 
who can be ~eld accountable for attainment of a desired state of affa~~s. The 
unit can be judged by what it accomplishes, not by its methodology. This type 
of organization is effective for gaining energies and loyalties of assinged 
officers because their purpose is clearly understood. 

Difficulties arise when purposes overlap or conflict. A patrol L~it and 
a specialized investigative unit may be jointly charged with responsibility for 
the same task. For example, a local patrol precinct and a specialized robbery 
squad may share responsibility for reduction of the robbery rate in a certain 
high-crime area. Each of the units reports to a separate commander, both of 
whom are at least informally evaluated by how effectively robberies in that 
area are reduced. Each of the commanders may ha~e his own ideas how this might 
be accomplished an~ each wishes to receive crediV for improving the crime 
situation. This type of core-responsibility for the same results negates the 
advantage of specialization by purpose. It may result in the two units working 
at cross-purposes, refusing to share critical leads, and duplicating efforts. 
In this case, competition becomes dysfunctional and cooperation and communica
tions between the patr~l and investigative units are impaired. 

An equally dysfunctional situation exists when subunit purposes conflict 
with other subunit or agency goals. Often, when personnel over-concentrate on 
purposes of their own subunits, they lose perspective of the overall goals of 
the agency. A vice control specialist, through much personal effort, may de
vp.lop an informant who advises him of hCibits and whereabouts of narcoti,cs 

odealers, illicit gambling or liquor establishments, or other vice-rel:ated 
activity. The vice offi'cer may learn that the informant himself is involved 
in criminal activity, but may be sorely tempted to withhold this k(:owledge 
from fellow officers rather than lose his personal source of information. 
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Organization by procesG is most advantageous for grouping skill~ which 
r'!:quire a high degree of technology or long pf.~riods of training and experience 
to gain proficiency. Specialists of this type would include police helicopter 
pilots, traffic radar operators, canine handlers, identification specialists 
(fingerprint and photography experts), evidence technici~hs, et~. Advantages 
accrue,by permitting highly trained specialists to share expensive equipment, 
exchange technical information, and keep abreast of the latest innovations in 
their field. They are grouped into single units that can be supervised and 
coordinated by one supervisor who possesses the specialized knowledge needed to 
direct and evaluate his subordinates. Process specialization permits attain
ment of the highest levels of proficiency in technical (and perhaps infrequently 
used) skills. ~" ' 

Specialization by process ~ffers little advantage if the frequency of need 
for, a particular skill is not great enough to justify at least one man being 
assigned full time. Any given process can accomplish only a small part of the 
overall goals of a police organization. Coordination problems are increased 
each time a new specialized process is added onto the organizational structure. 
Process specialists may become so engrossed with perfecting their technical 
skills that they lose sight of the reason for performing the function. For 
example, a canine handler may become more interested in interdepartmental 
ca~ine competitions than in suppr~ssing criminal activity, or a scientifically 
o;'-J.ented evidence tecru.\ician may be more interested in publishing articles in 
scientific journals than assisting field officers with processing crime scenes 
or identifying perpetrators. The police administrator must insure that the 
process specialist contributes to the organizational effort by cooperating with 
line units rather than practicing his art in the vacuum of his own subunit 
specialty. 

Certain police functions are grouped according to the clientele they serve 
or upon whom they focus their investigation. The most obvious example of this 
would be a police juvenile unit. Juvenile officers, through special aptitude, 
l~ng and frequent experience, and specialized training, become uniquely quali
fJ.ed to handle cases involving juvenile victims or suspects. Some cities have 
initiated specialized units to handle victims of rape. Intelligence squads 
concentrate investigations on suspected organized crime figures. Any unit 
organiz~,:i by type of crime somewhat implies that it will deal with certain 
clientele groups. For instance, a check and credit ,card squad deals primarily 
with community merchants and personnel of credit agencies on an ongoing basis 
and frequently encounters recurring suspects. Clientele become known to the 
investigator. Faces and M.O.'s of bad check artists became familiar to the 
investigator who benefits from the relationships developed with his clientele 
over a period of time. 

Organizing by clientele, however, means the loss of some advantages of .. 
other specializations. Obviously, a juvenile squad could not afford to'r-main
tain its own evid~nce technician, narcotics expertD or identification special
ist, even though all these skills might be needed in an investigatipn involving 
a juvenile. IjThe clientele-based unit must depend on cooperation of 'the process 
specialists for assistance. 

There is the danger that clientele-oriented groups may form stronger al
legiances with its target group than with its own agency. An example of this 
type of coopted behavior is a check squad investigator who acts in the special 
ecords are ,_;:~, 

available, some consideration must be given to the need for the investigator 
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interest of a merchant by emphasizing only restitution of financial loss in 
lieu" of apprehension and prosecution of criminal offenders. 

Due to differences in orientation, goals" and values of the specialsist, 
he may experience difficulty in commun~cating with other members of the depart
ment. Sarcastic references to "kiddie kops" (juvenile officers), "do-gooders" 
(comm!!,Ltity relations officers), or "pencil-pushers" (desk off administrative 
officers), are not uncommon. Uniformed field patrol officers understandably 
may not identify with the specialized officers and may not feel a fraterual 
obligation to share street-acquired knowledge with the specialists. Clearly, 
the situation also works in the reverse direction, Le., specialized invest.i
gators also withhold information from pat::t~lmen. 

Gulick and Urwick consider organization by area to be tertiary or secon
dary. /19/ Division of work by geographical area occurs in all but the very 
smallest of police departments, however. Most large departments are divided 
into patrol districts or precincts which are responsible for providing police 
services to a given area of the city. Precincts mayor may not have their ~wn 
investigative personnel. To the extent that patrol officers and investigators 
can be assigned within the same geographical bo'undaries without competing 
against each other, communications and cooperation can be improved. The mere 
fact that the patrol officers and investigators are likely to have frequent 
face-to-face contact encourages exchange of information. Additionally, both 
the patrol and investigative officers may feel a commoq responsibility for pro
viding service to the same geographical area. If cotermination of boundaries 
does not exist, however, geographical organization in itself will have little 
effect on improving patrol-investigation interaction. A uniformed beat officer 
may possess enormous amounts of informatie;n about an area within his beat 
boundaries, but if a detective has responsibility for investigating cases 
throughout the city, it is likely that the investigator will fail to solicit 
information from the ofi:icer which migh·t assist his investigation. 

Specialization by area presents many ~f the same hazards as other forms 
of specialization. By emphasizing effective and efficrent law enforcement in 
o'ne particular ar~a, an officer may fail to consider the department I s overall 
problems. Crime and criminals seldom restrict themselves to neat geographical 
boundaries. Whenever a police function is specialized by area, provisions must 
be made to coordinate the flow of information across intracity aud intraorgani
zational boundaries. 

Any agency which operates beyond an 8-hour shift, 5 days a week, must COl1.

sider coordination by time. Police departments are responsible for effective 
performances of the law enforcement function 24 hours a day, 7 days a week. 
The same officer who initially investigates an offense may not necessarily be 
the same officer assigned to the fellow-up investigation. In fact, the as
signed investigator maY,be working a different time period than the officer who 
possesses information relevant to the investigation, compl~5-;:;·~ing the task of 
communication. While 'much of tt~ investigator I s work piust be performed during 
"business hours" when witnesses, victims, and record,s; are available, some 
consideration must be given to the need for the investigator to communicate 
with the office:;r who made the original report and did the initial investigation. 
That officer is IHr.ely to have intimate knowledge of the area where the offense 
occurred and of the people who frequent the area. Ee may even have specific 
information or ideas relating to the crime under investigation which does not 
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appear on the,!~eport. It appear,s obvious that the reporting patrol officer 
shou~d be ~ pr1mary source of iniormation for the investigator. '.~ Conversely, 
the.1nvest1gator may tUrn up suspects or descriptions of suspects which would 
be 1nvaluable to the patrol officer seeking to prevent recurrences of criminal 
activity o~,his beat. Yet, due to differences in working hours, the exchange 
of informat~on may never occur. 

Division of labor by time further complicates coordination because a 
SUPJr~isor who is respox:sible fo~ ~ ~iven fUnction or area conn~t always be 
p~ys1cally present to d1rect act1v1t1es of subordinates or to act as a facili
t~tor for inte~ and intragroup communications. If duty hours prevent face
to:face commun1cation between officers, information exchange must depend on 
wr1~ten.reports or relay by a third person. Neither of these forms of communi
cat10n 1S as effective as personal dialogue. 

In summary, a police agency which is solely dependent on the classical 
form of organization limits development of critically needed channels for lat
eral comm~~:ation bet~eex: patrol officers and investigative specialists. As 
each ~pec1a~.1z:d subun1t 1S created, additional communication problems develop. 
Subun1ts are l1kely to become preoccupied with their own objectives instead of 
working toward the agency1s overall goals, they may fail to volunteer assis
tance and infozmation to another subunit, or even worse, they may deliberately 
frustrate efforts of competing subunits. FBI 

(Continued next month) 
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Part I of this article focused on the various organizat7!'mal structures 
of police departments which can affect the level of cooperation between patrol 
and investigative personnel. As stated, each design has inherent advantages 
and disadvantages. The conclusion of this article will consider: approaches 
which can be taken to induce and foster cooperative efforts between members of • 
a department. 

The Human Relations Approach 

Human relations-oriented theoreticians m1n1m1ze the importance of rational, 
formal organization and emphasize social relationships among workers as factors 
conducive to efficiency. Perhaps the founding fathers of the human relations 
approach to organization and management were Professors Fritz Roethlisberger 
and William Dickson of the Harvard School of Business. In their much-publicized 
Hawthorne study, /20/ they found relationship~ between workers, ideals, 
personalities, beliefs) habitss and tradition to be greater influences on 
productivity than physical working conditions. /21/ They also found that the 
small work group exerts a great deal of pressure on the individual,. employee to 
conform to the group standards of production levels. This was found to be 
true even if the individual's noncomforming behavior or increased productivity 
would result in financilal bene:f.it.s for the entire group. If these findings 
can reasonably be transferred to'address the problem of patrol-investigatiye 
cooperation, it would seem that the willingness of a police officer to work 
toward or,:ganizational goals, including willingness to share information, wouJ,d 
be more dependent on his values, attitudes, and relationships with other 
members of the department than on the nature of the formal organizational 
structure. It would appear reasonable to suspect that if group attitudes or 
norms within a patrol unit opposed cooperation with the investigative units, 
great pressure would be exerted on an individual, patrol officer desiring to 
assist an investigator by volunteering helJ,l.ful informatio~~, Conversely, if 
established relationships between the patrol and investigative groups were 
harmonious and cooperative, the individual officer would be supported and 
encouraged by his fellow workers to assist the detectives' investigative 
effort. Again, cooperation is a two-way street, and the same reasoning applies 
to investigators supplying information to their unifo~Fedcounterpa:ts. The 
human rela~ion~ school would argue t~at the influenc: Wf the. group 1S st:onger 
than organ1zat10nal rewards encourag1ngexchange of 1n~~rmat10n. Thus, 1n an 
effort to improve patrol-investigatj.ve communication~~~)he administrator 
should consider ways to alter group norms and attitudes', depend on: informal as 
well as formal leadership to encourage cooperation, and not rely exclusively 
on formal organizational channels to prqcess information. 
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Modern ApE roach 

.. ~he, ~odern or revisionis~ schocH of o~ganiza~lion at'tempt,s to synthesize 
thee ~:rass~ca~ and human. relat10ns slchools. Revis~ionists recognize that various 
types of J.r-oc1al groups 1nteract and mayor. may not, cooperate or share the same 
values. They examine interrelationships of the o~iganization and its environ
ment, th: s~ructu:e of informal grlDups, and quest~ion the value of lIlaterial 
reward~ 1n 1mprov1ng employee morale! and performaIllce. /22/ In.' gene.'ral, they 
recogn1ze that organizational theory must take in1i:o account such factors as 
purpose, goal, status, power differentials, and hierarchy. /23/ 

. Within the parameters described, modern theorists differ somewhat in 
the1r approach to organizational design. The works of Professors Paul R. 
Law:ence and.J~y W.~orsch /24/ of the Harvard University Graduate School of 
BUs1ness Adm1n1strat1on and Dr Jay W. Galbraith /25/ of the European Institute 
for A~vancEd Studies ~n M~nagement haV'~ provided the basis for the purpose of 
relat1~g m~dern organ1zat1~nal techniques.to the central concern of improving 
commun1cat10ns between pol1ce patrol and 1nvestigative personnel. 

. 'The ~aw:ence and Lorsch theory of organizational design is known as the 
D~f~e:ent1at10n-Integration (~&I) model:;~ /26/ They acknowledge th~ need for: 
d1v1s~on o~ labor among a var1ety of bases, but associate trade-off costs and 
b:nef1t~ w1th each form of specialization.. Each subunit develops'~haracteris-
t1CS wh1ch are consistent with its mission. . 

T~e concept of differentiation can perhaps be clarified by comparing 
~per~t~onal cha:acteristics of a patrol unit with those of an undercover 
1~t:i11gen~e ~1~. In the patrol unit there must be a heavy emphasis on 
m~11tary ~1sc1~I~ne to permit rapid and effective response to emergency situa
t10ns. D1spos1t10ns of recurring situations are standardized by formal rules 
and.proc:dures, and freedom of movement is restricted because the patrol 
off1cer 1S usually responsible for enforcement activities within strictly 
defin:d beat bound~ries .. The :mergency nature of patrol service requires a 
:elat1~ely shor~-t1me or1entat10n toward its problems. In contrast, the 
1ntell1gen~e.un1t must .;!.dopt relatively informal methods of operation, avoid 
the standard~ze~ appearance and behavior stY:Les which would compromise their 
undercover.m1ss1~ns, .be free to travel or r~~ct spontaneously to follow the 
cou:se of 1~vest~gat10~s,.and assemble information and build cases over a long 
per10~ of.t1me. The m1s~10n of the patrol force dictates high visibility; the 
Oppos1te 1S true of the 1ntelligence unit. The d~fferences, of course, are 
more numerous than those just described, but the compa,rison serves as an 
example of differentiation reqUired by the nature of the tasks each group 
performs. 

. .rhe problem of achieving integration between differentiated units becomes 
cr~c1al. E~ch gr~up evolves its own task-related cha~acteristics and different 
po~~ts o~ V1ew wh1ch compli~ate the coordination process. This often generates 
ser10US 1nterg:o~p problems symptomized by' destructive competition, secre.tive
ness, and host1l~ty. The integratiX)n process must cope with these issues to 
achieve unity of effort. /27/ 

There is a strong inverse relationship between differentiation and integra
~!on. When units (because of their particular tasks) are highiy differentiated, 

is more difficult to achieve integration\,than when the individuals have 
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" sim;l;.lar ways of thinking and behaving. /28/ This0a~counts for the relative 

easlb with which adjacent patrol districts !may coordinat.e activities, as opposed 
to';lthi~ diffi~!ulty encountered in trying t~ achieve close cooperation between 
"uni{oi~ed pat~rol and plainclothes investigative units. ~ 

",,~ \1, , 
~' ~*:, D&I model then focuses on the degree of differentiation required 

all1bng urti::ts irresponsible for varying taskr;; and the degree of integrat~on ne:ded. 
11/1 cQ:.:t!>.id~;j:;ing the integration issue, the police manager must4~terml.ne whl.ch 
units n~ed'\to work together and how tight the reql;Lirement for fnt;~rdependence 
is. If, a.s in the case of patrol and investigatj;Ye functions, there is a 
requirement for close cooperation, emphasis must be placed on the problem of 
achieving high integration. 

The normal means of integrating activities of subunits within a police 
organization is through the hierarchial structure. As subunits become more 
differentiated, however, the formal hierarchy is no longer sufficient to 
provide necessary coordination, process the required amount of informati~n, or 
achieve unity of effort. Additional integrative devices must then be bUl.lt 
into the system. 

Gillb:raith describes a 'Wide range of integrative devices which are usedfbY 
variou/s organizations. Included are formal rules, programs, and procedures, 
hierarchy, creation of lateral relations through direct contact or by creating 
liaison roles, task forces, and teams. /29/ A final method of. aiding the 
integ~ation process is through use of lateral transfers. While Galbraith does 
not relate these integrative devices to police operations, their applicability 
is cllearly apparent. 

The simplest way of coordinating interdependent subtasks is to specify 
the necessary behaviors in advance of their execution in the form of rules or 
£;rograms. /30/ Police departments coordinate information and activities 
required for successful investigations by creating formal rules stated in a 
procedure manual. ~ typical procedure would indicate which unit is responsible 
for the preliminary and follow-up investigations, what. information must be 
included on the offense report, how many copies of the report are to be made, 
how they are routed, etc. These rules are adequate to direct much of the 
information flow required for routine investigations. However, to rely solely 
on the use of rules and procedures as a method of providing the required 
information exchange between patrol and investigative officers presumes that 
it,will be known in advance what information is needed by each. In all but 
the simplest investigations, this is not the case. ~ 

The next method for processing information between p.nits is t~.-(jugh a 
formal hierarchy. The manager of each unit is the poin~ through which all 
information flows into or out of the unit. He d.ecides yihich information 
should be transmitted up or down the chain of cOmmand. fBesides being able to 
control the information exch~ged, he knows who i~ fee~i~g informa~ion.into 
the syst~m and can bestow app'Fopriate rewards. Hl.era~,chl.al commUlll.catl.Ons 
,must travel up the organizattlon to a common manager, then back do~m to the 
intended receiver. Hierarch;f is used in addition to, not instead of, rules 
and procedures. Repetitive situations are covered by rules, exceptions by 
hierarchy. /31/ 
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~ become overloaded. Delays result, and information is received too late to be II 
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useful. The originating officer may receive no feedback on the value of his . 
inp-ut and consequently fails to volunteer information in the future. I 

To prevent overloading of hierarchial channels, lateral information 
channels must be developed. The simplest form of lateral relations is direct 
contact between two people ~."ho share a problem, /32/ that is, simply permittin.g 
direct contact and dialogue between officers assigned to patrol and those 
assigned to investigations. Yet, simply saying that direct communication is 
permitted does not assure that it will happen. Organizational impediments 
discussed earlier inhibit meanic2ful exchange, e.g.; officers assigned to dif-' 
ferent time periods and physical locations, long-standing hostilities between 
organizational units, etc. These barriers must be removed, or at least reduceid, 
if useful exchange of information is to increase. Additionally, an officer 
possessing relevant informa'l';.ion simply may not realize that it could aid in 
another's investigation, or the officer needing certain information may not 
know which, if any, fellow officers might be able to provide it. All too 
often, when investigative and patrol units are separated, investigators fail 
to solicit information actively and patrol officers fail to volunteer it. 
Thus, no communication takes place. Mutual exchange of criminal information 
benefits both investigative and patrol units in completing their missions, but 
if the organization does not allow for direct exchange between members of 
individual units, little communication is likely to occur. 

Liaison roles may be created to handle important interunit contacts. /33/ 
Each patrol unit might have one representative who meets daily or weekly with 
members of the investigative unit, or an officer assigned to the detective 
bureau might appear at patrol officers' briefings once a week "to discuss 
mutual problems or transmit and receive information of common interest. 
Psychologist Rensis Likert suggests creation of a "linking pin" role to facili
tate integration among interrelated units. /34/ The incumbent of such a role 
would be a member of both the investigative and patrol units and would promote 
common purposes and attitudes and provide a point for exchange of information. 

British police forces have created a kind of liaison role in the form of 
a "collator." The position of collator was introduced in England with the 
advent of unit beat policing in 1967. The function of the collator is to 
colfect, assess, store, and disseminate local criminal intelligence. He is to 
ga~her information previously possessed only by individual officers and make 
this knowledge availab~e to all members of the department. The primary focus 
is on assembly of int~aunit criminal information, but he also provides a 
valuable service in making this information available to investigative and 
other patrol units. The British collator is a sworn officer, but at least one 
American police department has assigned civilian personnel to .the role. /35/ 
The collator serves to exchange information with centralizediriv~stigative 
personnel, 9utside law enforcement agencies, and among locally assigned patrol 
officers. . 

I 
To ga",Ln even greater capability for exchanging information between patrol

men and in,vestigators, ,they can be assign~dto the same organizational unit. 
This can f;ie done on a temporary basis by creating task forces, or more permanent 
teams can be formed. The task force Qr team under the direction of a single 
superior can be resonsible for both the patrol and investigative function. 
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Task forces are u;uallY created to attack specift,e" p)oblems. They may 
have full-time or part-time members and are tempor~~~i5)9f6uPS' existing only as 
long as the problem remains. When a solution to ftii('>'I_plf,pblem is reached, or 
th~/7roblem no longer exists, :ach participant ~tup~s.t~~i~ no:mal assign
men~> /36/ Task forces, compr~sed of both patroJ.:""and ~nvest~gat~ve personnel, 
may be created to address such problems as a sudden increase l!\.,residential 
burglaries in a particular area, a regional gang problem, or an\annual increase 

\ 
of armed robberies during the Christmas holiday season. The imp6~tant point 
is that the task force functions as one unit with a specific, common purpose. 
Briefings should include both the uniformed and plainclothes officers, and all 
members should meet at a dmtral location to provide the opportunity to exchange 
information. Relationships developed betwe~n individual patrol and investiga
tive officers can remain useful long after the task force ill terminated. 

) 

A more permanent means of establishing strong personal and operational 
relationships between patrol and investigative personnel is the adoption of a 
·t'eam policing model. The term "team policing" has come to have many meanings. 
For this purpose, it means combining the patrol and investigative functions 
within one geographically based organi~ational unit. An essential element of 
the team policing programs in effect in seven cities studied by the Police 
Foundation /37/ was maximum interaction among team members, including close 
internal communication among all officers assigned to area-based teams. The 
Police Foundation reported that interaction was evident among team members in 
all of the cities studied, but considerable varying degreEi!s ,.existed. Critical 
factors which influenced the exchange of infor.mation were regularly scheduled 
team conferences, the nature of ~he physical building facilities shared by 
team members, and the behavior ot team leaders. When the team leader encouraged 
sharing of information and was able to instill a sense of teamsmanship, the 
members communicated more frequentl1', and informally. /38/ The most comprehen
si'le study of the effectiveness of tE:am police techniques attE>.mpted to date 
was initiated by the Cincinnati, Ohio, Police Division in March 1973. Initial 
observations of team operations were encouraging, particularly .as related to 
interactinn among team members cooperating in criminal investigations. After 
6 years' experience and evaluation of this investigative structure, it has 
become apparent that additional mechanisms are required to facilitate exchange 

.~. --of criminal information between investigators assigned to different teams. 

As with all forms of organization, there are certain costs attached to 
self-contained teams. /39/ Due to the wide scqpe of functional responsibili
ties assigned to the team, a reduction in levels' of specializ€7d skills may 
result. Functional specialists as§igned to generalist teams have less oppor
tunity to interact with other specialists of the discipline, thus less oppor
tunity to exchange current information related to their function. Expensive 
equipment, practical for a functionaily centralized unit, is not available to 
a generalist team. Opportunity for a career path within one functional area 
is reduced. A certain amount of duplication of effort is likely to occur when 
responsibilities are divided among teams. If a department opts for area-based, 
self-contained teams, it would seem prudent to maintain a small, centralized 
core of personnel to collate informatiou pertinent to interteam crime patterns, 
trends, and activities. 

The final form of organizational structure designed to force integration 
to be discussed here is matrix organization. This form of organization requires 
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that dual reporting relationships be established. For instance, an investiga
tive unit might be assigned to an area-based precinct station. Under a matrix 
system, the supervisor of that unit would report to, receive direction from, 
and be evaluated by poth the precinct commander and the investigative bureau 
commander. The supervisor is therefore required to coordinate his activities 
and information with both the investigative bureau and the patrol precinct. 
Variations of the matrix might establish this dual reporting role higher, 
e.g., at the precinct commander level, or lower, e.g., at the individual 
investigator level. 

$een ,through the eyes of a police administrator who has been seasoned by 
the classical principles of organization formulated by Gulick, Urwick, Mooney, 
et al., the dual reporting structure appears to be a blatant vio~ation of the 
"sacred" principle of unity of command. Upon reflection, however, the matrix 
is not too different from the staff or functional supervisory relationships 
used by many police agencies. Secondary reporting relationships are merely 
strengthened and formalized. This form of organization has been proven effec
tive in many private sector organizations, especially in the aerospace industry, 
where there is a need for tight integration among interdependent subunits to 
accomplish tasks. 

Use of Lateral Transfers 

Galbraith reports on the use of lateral transfers as an integration 
device. /40/ His comments present significant implications for police managers 
seeking ways to improve patrol-investigative communications. Lateral transfer, 
or job rotation, has been used for some time by both private and public sector 
agencies as part of management development programs. Findings of studies 
conducted at M.I.T.have shown the effect of lateral transfers on interdepart
mental (relationships between subunits within the same organization) communica
tions. While the studies focused on managers of organizations, they suggest 
that similar techniques might be equally effective for improving communications 
among first-line operational personnel. The findings of one study clearly 
indicate that managers having interdepartmental experience communicate lateral
ly to a larger number of colleague managers than managers not having inter
departmental experience. /41/ Similar findings were reported for a Japanese 
R&D organization. /42/ In the second study, it was discovered that the effects 
of the transfer diminish with time. People transferred 10 years ago behave 
the same way as individu.-nls who have had no experience. 

A second finding is that individuals with interdepartmental experience 
use more informal means to communicate when engaging in lateral contact. They 
will use a telephone call, face-to-face contact, or an informal meeting. 
Those not having the experience are more likely to use a memo. Therefore, the 
transfer increases probability of problem-solving dialogue rather than less 
effective one-way communication. Finally, the studies indicated that relation
ships established by managers with interdepartmental experience tend to be 
reciprocal, that is, they receive as many contacts as they initiate. R~'c:iprocal 
relationships are the most satisfying and are likely to be the most productive 
for the organization. 

Lateial transfers impro~ communications by reducing impersonality. It 
is much easier for an individual to call someone he knows to solicit or volun
teer information than to address a memo to an impersonal organizational unit. 
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That is why the effect of transfer jdiminishe.fS over time. 
an:;d turnovers cause loss of persona,l contact. 

I: 

Promotions, transfers, 

Galbraith concludes that lat~ral transfers result in more lateral contacts 
and more effective contacts. In addition, the organization gets something for 
nothing if it already uses latera~. transfers. The only thing needed is to 
transfer personnel often enough t(,) offset the diminishing time effect. If 
lateral transfers are not used currently, they should be evaluated against the 
costs of lost specialization and lost productivity due to learning time. 

Frequent rotation between patrol and investigative units has not been the 
general custom in most police detparments. Uniformed officers often welcome a 
transfer to the detective bureau, but the reverse is seldom true. In many 
departments, civil service regulations protect the detective's tenure in the 
investigative unit. Even if not prescribed by formal rules, long-standing 
practices and custom usually militate against transferring personnel out of 
the detective unit, except those transfers caused by promotion or impo$ed as a 
disciplinary measure. '. 

One-way transfers or ",cre~ming" of the most experienced and able officers 
out of the patrol unit conseq~ently leave a greater proportion of inexperienced 
or less competent officers in the patrol branch, reinforcing the perceived 
image of the patrol force as the "dumping grond" for the incompetent or a 
place to work only until one can arrange a transfer out. This phenomenon 
hardly gives credibility to the oft-repeated phrase that the patrol force is 
the "backbone of the police department." 

As long as the detective enjoys higher prestige and pay than his uniformed 
counterpart, this situation is not likely to change. Although certain task 
characteristics require that the detective be given greater flexibility in his 
work, nothing appears inherent in his job that would justify higher pay for an 
investigator than for a patrol officer. In fact, according to Wilson, the 
detective works in a less hostile, more certain environment than his uniformed 
coworkers. /43/ When assigned to an investigative unit, the officer has a 
better idea of what is expected of, him and enjoys greater public support than 
when he is assigned to rhg~uncertaiJl pat:rol task of "keeping the peace." This 
would seem to indicate that financiaYl.ncentives are not necessary to induce 
officers to accept investigative assignments and in fact serve to widen the 
"prestige gap" between the two roles. \\ 

The pay differntial issue is raised here to illustrate the effect it has 
in discpuraging routine latera~ transfers. Municipal Police Administra~ion 
endorse~ rotation of vice-control personnel to maintain undercover effective
ness and transfers out of the detective bureau to prevent it from becoming a 
"sinecure for the incompetent." The text suggests that intradepartmental 
transfers should not necessarily be a reflection of a police offic~,r' s in
ability to do investigative work. /44/ In the same volume, however, it is 
recommended that when the officer is returned:t0 uniform assignment, he lose 
the "incentive" pay he enjoyed while assigned to investigations. /45/ The 
loss of pay hardly seems congruent with the idea that the officer was per
forming his work effectively and is not being penalized by the transfer. 

jJ 

If use of lateral transfers is tp be an effective means of improving 
cooperation and communications between the patrol and investigative forces of 
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a police department, status and pay differen.tials must be reduced or 
eliminated, and officers must not be stigmatized by a transfer from an inves
tigative to a patrol assignment. 

,Summary c 

Th: problem of inducing cooveration between the patrol and investigative 
force~ ~s long standing and is present,dn varying, degrees in all police 
a~enc~es .. Interrelated factors contributing to the situation are organiza
t~o~al problems of structure, competitiop, and assignment of responsibility; 
so~~al problems of role and status differentiation and subcultural values; and 
ma~ntenance of adequate information systems. 

Organizational structure affects the level of cooperation among members 
of ~n organization. The organizational approach most commonly observed in 
pol~ce departments is the classical design. Tasks are divided among subunits 
in the organization and coordination is achieved through a formal hierarchy. 
~ach base of specialization (purpose, process, clientele, area, and time) has 
~nheren~ adv~ntages~nd disadvantages to be considered when designing a struc .... 
ture ~h~ch w~ll perm~t adequate communication to occuribetween interdependent 
subun~ts. Human relations theDrists minimize the importance of formal struc" 
ture and concentrate on individual and group norms as means f9 r inducing .' 
cooperato~. Modern practitioners of organization design attempt to synthe~ize 
the class~cal and human relations approaches. . 

The patrol and investigative functions develop differential charact~ris
tiLes due to the nature of their tasks. As organizational subunits become more 
differentiated, integration becomes more difficult to achieve. High ifltegra
tion is necessary if high interdependency exists between units. 

Integrative devices include use of rules, procedures, ~md pr.6grams; 
hierarchy; lateral relations, including direct contact; liaison rules; task 
forces; teams and matrix structu're; and lateral transfers. 

. There is no one best wa~ for a police department to organize which will 
~nsure effective communication between patrol lind invest.igative elements. All 
forms of organization are not equally effective, however, and each police 
executive must consider the trade-off costs <lond benefits attached to the 
d:scribed organizational techniques when searching for the optimal design for 
h~s own agency. FBI 
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PREFACE 
o 

As part of its rJsearch and development mandate, the National Institute of 
Justice designs field test programs based on research findings. The know
ledge and action goals of the Field Tes~ Program are: 

• To add to the knowledge base in" law enforcement and 
criminal just ice. ,\ 

• To develop information on the effectiveness of specific 
criminal justice practices. 

• To contr ibute to improved policy-making in the areas 
being tested. = 

• To identify those criminal justice practices in need 
of further development. (\ 

• To generate hypotheses for further research. 

Each indivldual field test .is an experiment, conducted in a limited number 
of sitel;l" to deterntine the effectiveness of a concept or program strategy 
under controlled or quasi-experimental conditions, and to assess the trans
ferabilityof the concept to othe.r jurisdictions. 

The goal· of.this particular field tes,t is to develop and assess the utility 
of a~<::~Fipr~hensive differential response system for managing the calls for 
service'- fUnction of police departments. The design consists of program 
elements that will be uniformly implemented in three city police departments 
in t..'1e 100,000 to 500,000 population range and evaluated by the National 
Institute. This test has three primary evaluation objectives: 

D 

• To assess the impact of a differential response system on 
police practices. 

• To assess the impact of a differential reSponse system on 
citizens. (;'P 

• To assess the transferability of ,the program. 
, 11,1 
',"...: ' 

:Sach site selected to develop an!l implement the field test will l:e required 
to adhere to the admini'hrative 9uidelfn~:s and program components d~;tailed 
in this document. Bo1;h proces~of development and il'llplementation as'" well, 
as effects of the field test will be evalua,.ted by the Institute in accord
ance with the experimental evaluation design contained in this doc:!lment. 
5i tes 'H'ill be chosen on t.~e basis of the selection cr iter ia presented '.' in 
the "final section of this document. 
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I • _~TRODUCTION 

A. Rationale for Managing Citizen Calls for Service 

• '0 . 

The lnc:: eased volume of cj[ti"en-ini tiated calls for service in recent years, 
cou~l,ed with strainedpo~ic~' budgets,.h,<ls niCloe it increasingly difficult for 
pollce departm~nts toresP9lnd to all calls for service in the traditi9nal 
manner of sendlng out a i?at:~ol unit ,~.s quickly as possible while maintainina 
their current level o~ actfvity in other a,reas. Departments have attempt-ed 
to meet these competlng d,emands through various approaches, all of which 
share the common objectiv~1 of developing more efficient means of ad.ocating 
available resources. Thf~se approaches include computerized communications 
systems to simplify and !~:<ped .. ite public access to the police, computerized 
resou1ce allocations Pla(.~s, and efforts to return more officers to patrol 
duty.,· 1 -

/ j 
It 

The Nacional Institute of Justice has been actively involved in this search 
for w~ys to improve t.~e efficiency of va.rious aspects of. traditional patrol 
pract~ces, ~n~ hal; sponso,red ,two prev~ous field tests in related areas: The 
Managlng Cr lmlnal Investlgatlons Tesf~ sought to increase the efficiency of 
the investigation process by variousll technique:s, including expanding" patrol 
offJ.ger:. inVOlvement in investigations. The M(.maging Patrol Operations Test 
sought to increase directed patrol activities by syste.'tIatically matching 
deployment tcf"wor~:load conditions. . 

The field test e!<per iencE'~" in both of these programs, along with findings" 
from other resealrch effo~-2s, has made the NIJ critically aware thac the 
efficiency of patl;ol is dependent on the efficiency of the calls for service 
function. Improving tqe :nanagem.~nt of this functio-n is not only necessary to 
provide depart:'Ilents with sufficient' uncommitted time ~o perform non-calls fOt' 
seJ:vice activitie~" such as "directed patrol or increased involvement of 
patrol officerslh the investigative prOfess, but. equally important, is 
essential to assurli: that departments can rapidly respond to the increas ing 
number of critical or emergency calls for service. 

1 
Sumrall et a'l., Differential Police Response Strategies StuiY" Bir-

mingham Police Dep~rtment and Police Executive Research Forum, 1980, p. 
2. 
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The cue rent wor.kload difficulties faced by many depart~ents stem from three 
prevalent premises underlyipg the calls for service function. First, it is 
necessary to", ;:espond to virtually all citizen calls for service by sending 
out a patrol car; second, most calls cannot be delayed and must be answered 
as quickly as possible; and thi!!d, respondinq to calls for servize takes 
precedence over other activities performed by patrol officers •. These 
traditional beliefs are based on the assumption that rapid field response is 
necessary in order to apprehend suspects, secure evidence, locate witnesses, 
reduce injuries, and assure citizen satisfaction. 

However, this.devotion to rapid response is questionable for two reaso~s. 
First, in light of rising levels of calls for service, many depar,lments are 
simpl)f unable to respond to all calls L'tImediately. As a result, depart~ents 
are forced to stack calls during peak periOds, including critical calls which 
require an immediate response. Yet, oftentimes, citizens are still promised 
that, a patrol unit will be sent immediately. When the patrol unit is not 
for~hcomi~g, citizen ~a~isfaction may be jeopardized. Further, patrol 
off:tcers may t'!.e forced to reduce the amount of time they spend on responding 
to some--often cr itieal--cal1s for service. Equally important, officers 
may be freq~entlY interrupted from performing essential non-calls for service 
activities. 

Second, there is now a growing body of research and some program experienc~ 
which challenges the belief that rapid mobile response is the most appro
priate way to respond to,~all calls for service. This literature suggests 
tha .. greater eriiclency can be achie'led in the calls for !?}a I;:V ice function and 
other areas of police acHvi ty through the iIl!.Pl..emefit:'ation of differential 
response syste.rns which use call classificart:,tOn and pr ioritization techniques 
in applying a broad range of response strategies to calls for servic8. 

() 

various studies on the composition of calls for service have shown that only 
a small percentage of calls received by the police (approximately 15 percent) 
are for crimes in progress or medical emergencies where a rapid mobile 
response is thought to be necessary to prevent or treat i!1juries or illness 
or to attempt to arrest susper.: .. s. The remaining 85 percent of t.~e calls 

2 Gay et al., Improving Patrol P!;,oductivity, iTol. 1, Routine Pat!?l, 
Prescriptive Package, National Institute .of Law Enforcement and Criminal 
Justice, 1977. 

3A crucial finding in t.."le Managing Criminal Investigations (:1CI) Field 
Test was t.l'l.at in the test si tes where the calls for service function ola,ced 
constant demands on re~Ponse units, pC)l{~e depart.~ents were unable to ~ssign 
patrol officers to continuing investigations and could not provide suffic:cnt 
time to patrol office'rs for initial investigations. The Managing Cr iminal 
Investigations Program Design recommends improved call scr.eening procedures 
as an es,sential .element for future Me! approaches. Greenberg and ~'iasserman, 
Managing Criminal Investigations, Program Design, National Institute of Law 
Enforcement and Criminal Justice, 1979. 
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are either crime incidents which ar.e no lOnl:JeJ: in progress, and where sus
pects or evidence are unavailable, In non-crime related calls. Many of the 
non-crime related calls can be handled by various non-mobile responses. And, 
many of the crime related calls do nc.,t reauire an immediate mob+le response, 
but rather can be delayed for a certain period of time or can be handled by 
non-sworn officers. It has been suggested that roughly 30 perce~t of" the 
calls for serv ice~can be handled by non-mobile alternatives and 5 i percent of 
the calls for service can be handled by delayed mobile re~ponse. 

o 

Further support for the utility of differential response strategies comes 
from research on the effectiveness of rapid. response on crime related 
incidents. The Kansas City Response Time Study, for example, found that 
rapid response led to an arrest in only 3." percent of the Part I offenses 
sampled. On scene arrests for disco~,.ery (no~ in progress) crimes, which 
comprised 62.3 percent of the sample, were rare. 

Moreover, ~e traditional notion that citizens expect an immediate mobile 
resoonse to'all calls for service has also been called into auestion . 
The -findings f£~~ several studies 9uggeE.lt that ci tizens are willing to accept 
delayed responses"':::- for certain calls prav ided that they are informed of an 
estimated arrival time and the officer arrives within the designated time. 
Pate's study on police response time indicates that the single most important 
qe:t.erminant of citizen satisfaction is the difference bebleen citizen expec
-t:ationsof police response time and citizen perceptions of actual police 
response time. If response times are no lonqe r than expected, they can be 
quite long wlthout reducing c!tizen satisfaction. However, It response times 
arEt longer than eXJgected, satisfaction is reduced even though actual times 
at e fair ly short. Also, the Diffe rent ial Police Response Stra teg i es 
fDPRS) survev 'Of "citizen attitudes showed that for certain calls for. service, \, 
citizens are- willing to accept various non-mobile r:esponses()su9h as 'telephone 
reporting, walk-in reporting, and referrals to other aqencies. 

These findings suggest that police departments can exercise considerable 
flexibili ty in designing al terna tive approaches for responding co ci tizen 
calls for service without jeopardizing the trac'!itional objectives of assist
ing the sick and injured, apprehending suspects, and assuring citizen satis
faction. Through the implementation of differential response systems, 
departments should be able to systematically manage the calls for ser.vice 
demand and ensure that cr itical calls i~"~"e answered immediately. _.' 

4 
Gay et a!., OPe cit., Ch. 3. 

5KansasCity Police Department, ~sponse Time Analysis, Exec~tive 
Summ.arYI Na':.ional Institute of Law ::lnforcement and Criminal Justic;e, 1978. 

6 
Pate et al., Police Response Time: Its Determinants and Effects,O 

1'ollce Foundation, 1976, p. iii. 

7t;umrall eta!., op.cit., p. 71. 
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B. Curren;t Use of Differential Response Systems 

Although many police departments use some alternative £esponse strateqies for 
c7rtain ~alls for service, few departments have developed compr~hens ive 
~l.ffer en,t.,\al response systems in wh ich the full r angoe of possible re~lponses 
lS consl.de.red for the full range of citizen calls. The implementation of 
such a system is d'ependent upon four elements. These e, elements include: 

• 

Call Classification Schemes ,-> 
Depr.1rtments must devise ways of classif~;-1ng calls based 
on information critical to ,/1~1fbsequent dispatchinq 
decisions. Two types of information appear to be 
critical to determining reasonable responses: the 
nature of the incident and the time of occurrence. The 
classification sche:~e must be sufficiently precise to 
make fine distincti~ns among c?llls: thE?' wider the range 
of responses, the greater the precJ!sion required. 

Response Alternatives 0' 

.:Departments must determine the appropriate ~esponse 
for each of the categor ies in the call classification 
scheme. The range of responses includes immediate mobile 
response, delayed mobile response, and non-mobile 
resoonses such as telephone reports, mail-in and walk-in 
reports, and referrals to or responses by o~her agencies. 

~ T:aining and Supervision of Cc~munications Pe:sonnel 
~raining and supervision of communications personnel 
are essential to ensure that they collect information 
from citizens necessary to evaluate each call for 
service and assign it to the appropriate priorlt.y 
category and adhere to department pol.icy on response 
alternatives. 

• ~on-mobile Response Capability 
Depar~ments must assign personnel to handle non-mobile 
responses such as telephone reporting, walk-in re!;XHt
ing';1 mail-in reporting, and referrals. 

T~e DPRS study on current police practices in the areas of call classifica
tl.on, call intake, al"'.cl use of alternati'le response techniaues indicat,es that 
with few exceptidhs, the importance attached to rapid r~soonse has limite~ 
~~e prese~t capability of pol~ce departments to implement the elements of a 
al.fferen~l.al re,sponse system. These findinqs, based on a mail surV9'1 of 
175 police departments and other pertinent findings on cur rent palice prac
tice in call screening, are reviewed below: 
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1. Current Call Classification Schemes in Police Departments 

The DPRS survey indicates that, while 71" percent of the surveyed departments 
make some attempt to prioritize calls according to the urgency of the 
sitqation, these classification schemes make only general distinctions 
between calls that obviously r.equire an immediate mobile resp::!nse and those 
for which mobile response can be delayed. In many departments, the calls fOg 
service workload is still handled on a first come, first served basis. 

\'C 

Many departments also classify calls for service in terms of signal codes 
which reflect l~al categories set by state statute or local ordinance. 
i'1hile these codes are theoretically designed to highlight, the nature of each 
call for service, in practice they subsume a variety o-f~odifferent situa
tions, each of which may require different responses. Further, in many 
departmental schemes, large numbers of calls at',e assigned to a miscellan@ous 
or unclassified category • 

/. 

'l'he reliance on signal codes, as 'Nell as the importance attached to raoid 
response, results in complaint operators collecting minimal information from 
citizens before passing the call on to dispatchers. However, several studies 
have shown that the type of information collected by complaint operators has 
significant implications for the decision-making of dispatchers and pat!:ol 
officers. The dispatcher's selection of the appropriate response stra~ifY is 
constricted by the meager information collected by the operator. In 
tU:-!1, the i!'lfcrmaticn I,i'prc·""ided to pat!'ol off:'cers b~l the dispo.:.cherz !.~=lt.!-
ences not only the re5pond~,ng officers I preparation for appropr iatEf ::esponse 
at the scene of the incident, but their reporting behavior as well. 1 

2. Call Intake 'Procedures 

The importance ~:raditionally attached to expeditious report taking and 
dispatching is also reflected in the way in which complaint operators' and 
dispatchers are prepared to carry out their jops. The DPRS study survey 
found that complaint operators and dispat.chers received little training or 
supervision. Thirty-one percent of the departments provided no t::ainir.g to 

9
rb

, . 
1a., p. 30. 

1 0 
An tunes and Scott, Calling the Cops: Police Telephone Operators 

and Citizen Calls for Service, Indiana University, 1980. 

11 Pepinsky I "Police Patrolman's 
of Research in Crime and Delinquency, 
33-47. r 

Offense-reporting Behavior," Journal 
yolo 13, ~o. 1, January 1976, pp. 
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operators, wfiile 25 percent of the departments provided no 
disp~tchers. Dapartments which trained complaint operators training to 
provlded only a minimal amount Also - and dispa tchers 
g~tidance on how to respond to ~alls fo~ ~per~tors were seldQrn given much 
departments. gave telephone operators wr i e~vlce. ,Only 35 percent of the 
'Tarying types of citize'n calls ° 1 4;ten 1nstructlons on how to deal with 
standardized set of questions' ton ?Sk ,Pte~cent of the departments used 1 a 

C1 1zens who requested service. ~ 

~~;s l!~~t~ trtainning , supervisi~n, and guidance provided to complaint 
1spa c ers, coupled wlth the wid d - opera-

have little knowledge of police t' esprea u~e of civilians who often 
siderable discretion in determi:i

rac l~es, result 1n their exercising con
receive. 13 StUdies have sh w ng t e typ; of, responses citizens will 
~heir largely unguided discretOio~ ,~ea~c~~mun1cat1ons pers~rlnel cope with 
1ty of calls. As Antunes and Scott ent1ng o~t a patrol un1t; to the major
tions personnel to "shift the u ' no e" t~lS response enables communica
taken to the officer dispatchedl~lma;; declslon about what action should be 
information about the particular in~ide e t sc:~~ ,:",ho presumabl,Y ~lill ha",:e more 
tr ained to make such dec isions." 14 n , ln any event lS l?rofesslon~lly 

The lack of s " 
, t upervls.1on and training also influences the manner in 

operators 1n eract Wlth callers. Antunes d S t _ _ ' which 
operators were often terse and abru t' ~n, co t rouna that complaint 
asked/ provided little information ~o w~~~ Cltlzens, and unle,ss specifially 
response. Citizens were not ; Cl .. lzens on the n~ture of the pol'-hce 
to' ;"°ait before a t:ni'" "0'0'''' __ "~:~~e.rm:d ... on", .. the length of tlme they Would hate 
-ions" ,. , ..... " u .... "'" Q40 .... ~· gn~ o ... ,-on ~;;e~c :lot =rc·,,· .. t· .... e~ ~·l.:!.t:: cx;li:n~-
~ ror pO_lce unwlllingness to respond to qertain cails. 5-

12Sumrall et 1 i a ., op. c ilt.., p. 32. 

13m ] 
.he DPRS survey foyr.d/that 44 percent of 

employ civilians as disp!,:~chers and 64 percen,t of 
employ civilians as ope~ators. Ibid., p. 31. ' 

,I 

,~::: 

the departments exclusi',ely 
the departments exclusively 

\~ 

14 " 
Antunes and 5001:1$, OP. 'c'it '0 28 M "" Id - . 

from sworn to civilian disp""atcher;' i· " ... ,.. • ax:-le ,rouna that che switch 
increase in the number of p~trol cars ~i~an t~h~C1SCO In 1972 r~sulted in an 
of calls handled over the phone. Civil,pa C., - ",and a de~rease 1n the number 
situation :.hemselves than Sworn off' 1anhs Ner.. less ll.<;ely to resolve t:..~e 
" lcers w 0 had t-raining and -lence. Fu'~ther, patrol officers fr ,. _. - - street exper-
dispatchers asking for reassicr~e~t:quen~_y, r~!:c:sed calls fr-';lTI the ci'1ilian 
their requests, resultina i ~ '., ' an C,lvlllan7 more frequently granted 
Maxf ield, Service Time ~ Di~p:~Chln~::ease l~ serVlce tii'TleS for incidents. 
nelping More bv 5er',ing ~ess Indi lome: an, Demand for 1'olice Services: 
--~--~~~~~-~~~~~~~, ana nlverslty, 1979, p. 8. 

15 
Antunes and SCOtt, op. cit .• , p. 30. 
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3. ase of Alterna-tive Response Strategies in Police Departments 

The DPRS survey indicates that only 20 percent of the departments send a 
sworn officer ,to all calls fer 'servi':::e. The remaining B.o percent of the 
dspar,tmen'ts use some type o'~ alternative'r espon::;e mechanisms such as delayed 
mobile r-esponse (71 percent), telephone reporting (64 percent), S1t?tion house 
reporting (54 p,ercent) and appointment. scne(1uling (25 percent). However, 
tq~se responses are only user~ for a s~all proportion of calls for service. 
Fek departments have systematically a:pplied the full range of alternative 
response strategies to the full range of citizen calls. 

Antunes and Scotti s analysis of police responses to calls for service in the 
metropolitan areas of Rochester, St. Louis, Tampa, and St. Petersburg further. 
confirms the fr4;!quent use of mOl:lile response. Overal)., a patrol unit was" 
promised for 49 percent of the cal.ls. A unit was promised in over 70 percent 
of the calls about violent crimes, interpersonal conflicts, public nuisances, 
suspicious circL1mstances, nonviolent crimes, and medical assistance. Refer
rals to outside agencies and i~1ernal units;of the police department were 
made in 15 percent of the calls. 

~ 

\\ 
"', '\. 

C. Effectiveness of [)ifferential Response Systems 

'" 
Since so few police departments have implemenced ccmprehensive ciit:terentlal 
response systems, and even fewer d~~partments have undertaken rigorous evalua
tions of cheir efforts,~, there is a paucity of -information on the effective
ness of these procedUle;:' in managing the calls for service demand. To date, 
~mpirical documentation on the impact of differential response procedures is 
limited pr ima_rHy to evaluations und.ertaken on programs in the Wilmington, 
Delaware an~)<,ansas City, Missour i Police Departments. 

The Wilmington Police Department has undertaken t~~ projects in recent years 
to."increase their efficiency in m~naging the calls for service demand. The 
first project, the Wilmington Splr;t-Fotce Experiment, involved t''''o comJ::Cn
ents: a pat.rol component and a communications related component. In the 
patrol component, patrol ::eso,\~rces were divided into t-"'o units: a basic unit, 
responsible for responding to calls for service, and a, structured unit, 
responsible for undertaking directed activities and, i= necessary, respondi~g 
to cr it ical calls for service. The communications related componenc invol"'ed 
three ?~ocedures. The first procedure involved the implementation of a 

16 Sumrall et al., op. cit., p. 35. 

17 
Antunes and Scott, Ope cit., p. 23. 
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pr ioritization scheme for classifying calls for service. Three pt'ior!ity 
designations were used: in-progress calls., whic~ required ~n. im:medlate 
response by either the basic or struc,tured un~t; bas~c patrol cr ~tlcal c~!l':lS, 
which required a response by the first available basic unit; and 9lasic 
patrol, whi~h required an etlentual response by the'. basic unit. , The 1j~cond 
procedu~e involved the dispatch of calls on a f~rst come, flrst ~erved 
basis wi thin each .9f the three pr iority designations, irrespectitle of wylet~er 
the calls originated in the unit's, designated r,esponse sector. T~e, thud 
procedur€! involved. formally advising callers il -responses. to non-~/CiticalQ 
calls for service were to be delayed, and the amount of tJ.It!e \:"~at '~:I: would 
take for the patrol unit to arrive. When all basic un'its were busy,;'callers 
were informed tha(~ their call would be delayed for 30 minutes. ! 

C""; /, , 
The findinas from the evaluation of the Split-Force E~perimen~ provide 
varying le~els of supp0fat for the e.ff~ctivenss of t.he three 1'bmmuni~a-
tions r,elated procedures. Th~: study ~ndlcates t~at:I' 

• 
. Ii 

Complaint takers and dispatchers wer~ often confused I' 
abolJ t the three pr ior i ty des~gnatio~s. They tende<'( 
to d?tegor ize calls for service as ei ther cr itical, OF 

Q non-c r it ieal. Roweve r , the delay time (t ime be twe~.'n 
the receipt of a call and the dispatch of a unit) aj.'ld 
t.r avel time were shor ter fa r cr itical calls than fa r 
non-critical calls, d-emonstrating that the departm~!nt 
was able to respond appropriately to these reques!l:s. 

1,' 

• 'rhe flrst ccme, fust served dispatch within ea,~h pr/;lor
i ty designation had both positive and negative efff#cts. 
Although it resulted in decreased delay times and de
creased workload imbalances among units, it increased 
travel time and increased intersect.or dispatches. As,' a 
::esult, response time was unchanged. The increased 
number of intersector dispatches had an adverse effect on 
oatrol off icers ·..mo fel t a l~,=l< of sector identity since 
calls ·..,ere dispatched t.othe first av_ailable unit, 
regardless of which sector the call originated in. 

• The formalt'zed delay procedure · .... as implemented with 
some S'Jccess but was often underu tilized. The e'J'aluatiop.. 
suggested t.hat greater use of the formalized delay 
procedures could serve to reduce"the lack of se~tor 
identity mentioned above ·..,oich rEsulted from the first. 
ccme, first ser-.,ed dis9a,tchinq procel3ures. 

o 

'0 

18 Tien et al., An Alternative Approach in police Patrol: The Wilming
ton Split-Force Experiment, National Institute of Law Enforcement anQ C::im-

1M 
inal Justice, 1978. 
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Analysis of citizen satisfaction with the formalieedJ{' 
delayed response, based on telephone !:?urveys of a sampl:' 
0# residents who had called for police service on a 
non-c r i tical matter before and dur. ing'" the prog ram, 
indicated "that citizens were just as satisfied ~ith a 
response time of less than 10 minutes as they 'were · .... ith a 
response time of 20 minutes, provided that they ·..,ere 
advised of the delay. 

/ 
The second project, Management of Demand for Police Services, undertaken as a 
follow-up to the Split-Force Experiment, sought to further increase the 
efficiency of the calls for service response by implementing a reactive 
system of managing calls for service. This svstem involved the use of call 
priori tization techniques and a range of r~sponse~, including immediate 
respon:e; fqj!llalized delayed mobile response, including the use of appoint
men~ responses by field units; and non-mobile responses, including referrals,o 
tele~h~ne reporti~g_, based on a call;) ba.ck system, and walk-in reporting. 
Prellm~narYf unpubrrshed findings from the evaluation of this project indi~ 

ca te that the department has met its overall objectives of decreasina the 
number cif complaints dispatched to the Basic Unit by 20 percent and dec~eas
ing the number of basic patrol units by 20 perc~nt. These findings indicate 
that the managing demand for service concept is 'liable and orcductive but 
also that it may be" utilized to a greater extent. 19 - '. 

The Kansas Ci ty, )1issour i Police Department implemented a call pt io r i Uza tion 
system as part of its Directed Patrol ?roject to ensure th~t unccmmitted 
bl<;\cks Of Ume were available for directed patrol assigr<Zllents. Under the 
calI prioritization system, call intake personnel screened inccming calls for 
service in terms of three response alternatives: immediate resoonse delayed 1\ - , -
response of up t.o 40 minutes for non-emerge;:>,cy calls, and Ciall diversion for 
non-urgent. calls including walk-in reporting, telephone reporting, and 
ref er rals :0 other agen~ies. . The effective~iJss of these procedur es was 
evaluated by the Kansas C~ty Pol~ce Department. 

The findings on the use of formalized delay parallel those of the Wilmington 
Split-Force Experiment.". A total of 10.2 percent. of the calls for service 
were delayed, for an average of 22 minutes. While the use of delaveo 
response assured patrol unit availability for emergency calls durbG o"aak 
workload periods, the evaluation indicates that the percentaae of - c~lls 
handled by delayed response was smaller than originally anticipated and chac 

19 
Presentation by Dr. Michael Cahn, Public Svstems Eyaluation at ~!J 

Special Nat.ional Workshop on Research Methodcilo~y and Criminal Justice 
Program Evaluation, March 17, 1980. 

20 K C'" " ansas l~y ?o_~ce Department, Directed Patrol Project, ?inal Evalua-
t.ion Report, January - December 1979, Kansas :ity Police Department., 1980. 

;£1 

<.J 

~ ~ 

t i 
! 
;~ 

I 

f 
I <-

~i 
j I 
I 
I :;:~ 

!f 
! 

I 
I 

II 

~ 
!/ 
fl 
I 

, 



I 
I 

,1 
I 

, I 

~ 
:! 
:! 
I 

J 
.~ 

'I 
I 

I 
I 
'I 
I 
f 
.I 
I 
'I 

I 
'I : 
i 

jJ 

0' 

:;<z:-,":::~ 
::~ () 

the percentage of call.s~>h~!l~led in this manner could be increased. Analysis 
of data on walk-in and telephone reports, which accounted for 26.8 percent of 
all reports handled, yielded similar findings. While the use of these b/o 
altern~tives resulted in a time savings of 32,124 hours, equivalent to ~7 
patrol man years, an analysis of the types of calls handled ~Y walk~ln 
~nd telephone reports indicates th~t there is a greater potent~al for. the 
expanded use of "these strategies. The evaluation su,sgeste.d. that co~t~nued 
success of the three alternatives is dependent upon the abll~~y of d~spatch 
personnel to screen incoming calls for service and to determlne the appro
pr ia te re,sponse. 

" D. Research Questions for Testing 

Although these studies 
differential response 
alternative response 
service demand, ~hey 

provide varying levels of support for the utility of 
systems involving call pr ior itization techniques and 

strategies as mec!''1~nisms for managing the calls for 
also raise numerous", questions for future research: 

• 

• 

• 

• 

1(( 
'\ 

. " 

First, the optimal use of alternative response techniques 
has not been demonstrated. While it has been suggested 
that as much as 55 percent of the~ calls for service can 
be handled by delayed mobile respOnses and 30 percent of 
the calls for service can be handled by various non
mobile respo,nses, the available evaluations indicate t..'1at 
the percentage of calls for service handled by these 
responses is much lower. 

Second, it has yet to be determined what type9 of alter
native response techniques are appropriate for what types, 
of calls for service. 

Third, it is not clear what procedures are necessary 
to increase the use of altet:native techniques. It has 
been pointed out that the call classification schemes 
which are based on existing signal codes de not provide 
sufficient information to deter~ine the appropriate 
oolice response. Also, it appears thar. communications 
;ersonnel are not adequately trained to use the~esimple 
;all classification scha~es, let,alone more sOphlsticar.ed 
models. Both pf these faCtors may contribute to t.he 
underutilizaticn of alternative response techniques. 

Fourth, in light of the limited use of comprehensbe 
differential response systems, minimal attention has been 
focused on th~ir impact on 'police pacrol practices. 
Fur'ther, info~ation is needed or, che ex'i:.ent to which 
::latrol resources detloted to responding to calls for 
~ervice can be decreased and used for non-calls for: 
service acr.ivities.~, Jnformation is also needed on patrol 
officer acceptarlce of alternative res,!?onses. 
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• Finally, the costs of implementing alternative resoonse 
techniques haveoot received adequate attention. Wrtile 
it has been suggested that alternative responses will be 
11ss costly than the traditional responses of sending out 
at mobile unit, the anticipated savings must be weighed 
aga.i,.nst the .costs of training communications personnel 
and other ~j£ected personnel in the new procedures, in 
assign ing a('l,di tional personnel to car ry out the non
mobile techniques, and in terms of citizen attitudes and 
p~,trol officer acceptance of the new response t"echnicrues. 

~-==::-:::::.. c 

In light of the current need of police,departments to improve the efficiency 
of the managemene of the calls for service function, and the need for further 
empir ical documentation on the impact of differential resPOnse svstems on 
police practices and citizens, the National Institute of Ju~tice i; support
ing a field test of a comprehensive differential response system for managing 
ci tizen-initiated calls for service. This test will be administered under 
controlled conditions" involving the random assi,gnment of non-critical calls 
for service to traditional and new response alternativeE!-. (Ail') will be 
discussed in later sections of the Test Design, if a citizen refuses the 
alternative response called for under the experimental design, the department 
should provide the type of response requested by the citizen.) The specific 
i~ceion goals and scope of the test effort are described in Section II of this 
document. Section!II presents the programmatic components of the test and 
Section IV, the evaluation issues t.o be addressed. The implementaciort 
schedule and site selection criteria can be found in Sectio~s V and VI, 
r:a.sp,:ctivel:{ . 
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I I • GOALS AND SCOPE OF THE FIELD TEST PROGRAM 

A. Action Goals ., 

f h am to be field tested and There are two primary action goals 0 t e progr 
several objectives associated with each goal. 

o 
. ") 

The first goal is to increase the efficiency of .. the m<;inagement o~ the, call~ 
for service function. Througn the implementation of a comprehens~ve d~ffer
ential response system, it is expected that ,de,Partments ·,.,ill be able to 
rapidly respond to the increasing, n~l,I!Iber ,of cut~cal or emergency call~ ~~r 
service and have sufficient unccmm~tted tJ.me to perform non-calls for se_Vh.e 
activities. The objectives associated with this goal are: 

• 

• 

• 

• 

To assure that calls for service of g~eater urgency 
reC'~ive priority tre~tment; 

To red;~e the rate of non-critical calls for service 
handled by immediate mobile responses; 

To increase the rate of non-critical calls ... for service 
handled by delayed mobile responses; 

To increase the rate of non-critical calls for 5er'lic9 
handled by non-ntobile. responses; and 

eTo increase the amount of officer tilne available for 
non-calls for service activities. 

The second goal O of the program is t:o maintain or improve cit~~en s~:~s~ac
tion. In many depar~~ents, call intake personn~l fail to pr~vlae s~~r~c~~:t 
information to citizens on the nature of the pahce response ror th,e_r cal,_"'. 
Citizens are often not informed that their cal~S will be _delay;:, o~t :at.~er 
oromised a po.trol car i11t.Tnediately, and are not ~nformed ot: the __ ngt .. ot: t~e 
it will tak~ a patrol unit to arrive. As part of this test program, commun~
cations personnel will receive training and supervision to ensure that 
citizens recei',e adequate explanations on the nature of the ~lice ~e7po~s: 
and to ensur e that the designated response is delivere<,'i. It 1S ant~cJ.pa_ea 

that t-hese activities will facilitate citizen satisf;act:ion '/lith t.'1.e di=:feren
tial response program. Objectives associated with this goal are: 

) 
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e To"provide satisfactory explanations to citizens at 
call intake on the nature of police response to their 
calls; and I) 

c· 

• To provide satisfactory responses to citizens for resolv
ing their calls for service. 

B. Scope of the Test Program 

Participating departments will engage in a variety of activi ties for the 
purposes of developing and implemen~ing a differential response system. It 
i7.anticipat~ that the implementation of the differential response system 
w~~l, over tlme, reduce the number of calls for service which are dispatched. 
As such, departments would have increased patrol resources which could be 
used for addreSSing crime and service-related problems. This freed up time 
could be used for various directed patrol options,'>iincluding crime ~revention 
activi ties, such as community education, secur ity'-"surveys"'~ target hardening, 
and property marking .. techniques; crime deterrence actiVities, such as satura
~ion t::atrol and fic:~ld interrogation; crim.inal apprehension activities, 
1n,?)"ud~ng decoys and stakeouts and suspect identification; and invol'Ting 
pa'etnl officers in the investigative process. 

However, depar~ents are strongly, encour~ged not tp undertake formal new 
programs for us~ng the f,.reed up tJ.me dur ~ng the flrel~. test period. This 
limitation is suggested for three reasons. Firs~f; it is expected that 
~he full field test, per iod would be required to ensuie that findings regard
long calls for serV1ce patterns and resultant workload redUctions are valid 
(for example, changes in the calls for" service wqrkload might OCcur as a 
result of seasonal variations). Second, new programs mi~ht jeopardize 
achievement of the goals of the programs. For)) example, a- new c~munitv 
educ~tion program might result in an increase in the volume of calls fo~ 
service and thus reduce the extent to which efficiencv in the calls for 
service, fUnction can :5e achieved. Finally, new program; might confou~d the 
e"aluat~on of the differential resporpse program. For examble it would be 
difficult to determine '/lhether changes in levels of citizen 'sa;isfactionare 
a result of the differential response system or of other new activities. 

"" 

13 
I '. 
I 

, 

=~---.... ~---.. 
~'--"-'-""~ 

1 
i"" 
t / 

/ 
~ f ... . .. ~~ 



, r 

" 

III. PROGRAM COMPONENTS OF THE FIELD TEST PROGRAM 

Overview 

This section descri.bes the administrative guidelines and activities to be 
undertaken 'Eor the development and implementation of a differential t"esponse 
system in the departments selected to impl~nent the field test. The differ
enti.al t"esponsesystem ultimately involves tlhe use of: 

.. a new call classification scheme to categot" ize calls for 
s erv ice along ce rea in J)dime ns ions ~ 

e;the application of a range of t"esponse techniC!Ues, includ
ing immediate mobile., r!;':sponses, delayed mobile responses, 
and non-mobile responses; and 

~ various changes in ·call intake procedures, ,including the 
establishment of an Expeditor Unit to-handle the bulk 
of calls which aJ:e eli9 ible for non-mobile responses. 

The development and implementation of the differential response sysr.em will 
be accomplished by undertaking three .sequential program components: 1) 
development or,a differential response model for classifying ci<:izen-initiab
ed calls for service and for determining the t.ypes of t"esponse alternative,s 
for call categories; 2) development of a differential t"esponse system cap~~-

bilitYi and 3) impl~'mIentation of the differential response system. The firi5t \1 

two components will be addressed dur i119 an eight month pre-implemeritatiibn 
period and 'the third component 'Nill cccur dur ing a ten month implementadjon 
!;lericd. The imple.'llentation schedule is summarized in Section V. . 

As noted in the Introduction and explainea:,'more fully in Secr-ion IV, E'Jal,ua
tion Issues, the differential response system will be administered urlder 
con trolled condi tions, ll'lvolving the random ass ig'nment of non-c r i tLcal 
calls for service to traditional and new t"esnonse alternati'Jes in ordet to 
determine the effect of tht.~ program on POlic~ prac1:.ices and citizens •. The 
implications of the evalu?l-tii-:ln for the de~lelopment and lmple.'llentation ot: the 
differential response sys1:.em are also noted in t.he1:o~lowi_.,a discussion of 
the program components_ ~-

(~) 
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A. Development of a Differential Response Model 

Implementation nessitates first that departments d~velop a differential 
respon~,e model. The model includes three elements: developing a classifi
c\fltion scheme which will enable calls to be categorized along certain c 

dimensions~ determining the types of response alternatives; and determining 
the appropriate response alternative for each call category. 

Departments part.icipatinq in the': test program will be required to implement a ' 
call classification system that is uniform across sites and will be reauired 
to implement similar types of responses for similar categories of ~aiIS:-
This level of uniformity is necessary to ensure that the field test provides 
ar( adequate:, basis for determining the comparative 'effectiveness ofethe 
differential response program in multiple settings. The evaluation findings 
of this field test will be strengthened under this approach since if there 
are consistent results in all sites, they providec;. complementary evidence 
of the effectiveness of the selected approaches. If the elements of the 
model are not implemented with 'a suitable de~ree of uniformity and the 
evaluation findings are inconsistent, it will not be ,. possible to determine 
whether the f inding9 are a function of unique site character istics or the 
variation in the ptogram componen~s. 

) . 

~ollowing grant award, the managers of each police depart.'l\ent will engage in 
a joint planning effort to obtain COftsensuson a uniform call classification 

calls. To facilitate this 'planning process, a technical 'assistance contrac
tor will provide consultant services in the area of organizational develop
ment. The issues to be addressed dur ing this planning effort are discussed 
below, accotdir.g to the elements of the differential .t"esponse model: 

1. Cal/1c=Classification Scheme 
""7 1-( . ( 

1,n order ~c, determine the apt6~opr iate police response for the full range of 
,:itizen-initiated calls felr service, the classification scheme must be 
sufficiently preciSe to makj~ fine distinctions among the "'calls for service, 
and thus, must be b~st<d J.~n infor~ation 'Nhich wil~ .per~i t . ~ommunicadons 
personnel to determl.ne t.he dynaml.cs of the specl.fl.c l.ncl.aent. ''0·urrent 
classification schemes ba~ed on signal codes do not provide this le'lel of 
information. While i the p~rticular call class ification scheme to be used in 
the field test cadhot be~specified at this time, the scheme to be de'leloped 
by the three departmentspwill include, at a minimum, two types of information 
--the nature of the incider~t and its time of occl.lrence. 

,:/1 

The DPRS study, which incluc.\ed the development. of a model for classifyi:lg 
calls, pt"ovides some guidance on the dimensions that departments might 
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consider for classifying calls in terms of the nature and time of occurrence. 
This project suggests that in determining the nature of the incident, three 
factors need to be considered. The first factor is whether an inci'Z1ent has:Cj) 
already happened or potentially could happen. For example, a cai/l for af 
prowler who could be a potential robber is more important from the st:andpoint 
of the req~+rement for a quicl~ response than a burglary that has alr~lfdY b}'!J.n 
commi tted. The second factor is whether the incident involved ~:'Rfo'f ty 
or persons. This categorization reflects the two basic distinctiqns ~[;lae by 
cr iminal la~! and provides the police with some idea of the type of event they 
will be handling. The third factor is whether the call is of a serv.ice 
nature. These calls could involve ,minor crimes or simply the provision of 
some form of assistance. Based on these three factors, eight categories of 
incident types ar e suggested. These include: major personal injury; major 
property damage/loss; potential personal ",injury; potential property damage/ 
loss; minor personal injury; minor property damage/loss; other minor crime; 
and other minor non-crime. As indicated by the developers of this classifi
cation scheme, however, these are not the only factors which departments may 
cq,nsider pertinent. Other factors could include the age of the victim, the 
geographical location of the incident, or cWs from different types of 
institutions (i.e., schools, banks, hospitals). 

The time intet:val bet·l'1een t.'1e occur;ence of the incident being reported and 
the actual report to the police department is also an important element in 
determining the appropriate police response. Many incidents are reported 
hours o!= days after the incident occurred. In many of these cases, the delay 
in citizen reporting of the incident negates the value of immediate mobile 
response. Even for certain calls which are in-progress, immediate mobile 
response may not be required. The DPRS study suggests three time intervals 
by which incident types could be divided: in-progress; proximate, defined as 
those incidents that occurred less than one hour before the citizen contacted 
the department; and cola, defined as reports received more than one hour 
after their occurrence. 

By considering the various dimensions regarding the nature and time of 
occurrence of incident, it is expected that the police managers in t.'1e test 
sites will be able to develop a uniform call classification system 'l'1hich 
will be acceptable to all parties. Consensus will be necessary regard-· 
ing the def ini tion and number of incident categories included in ':.he classi
fication scheme; the types of .ealls which fit into the classification 
categories; the number of time categories to differentiate calls ~ith±~ ':.he 
incident time ca tegor ies; and the def ini tion .of the time ca tegor .les."' ! t 

2 1 S umr" all t 1 ' t ~ 2Ci 
ea.: op. c ~ ., p. ;) • 

22 b'd ~1 I ~ ., p. ;) . 

/;23While it is expected that agreement on a uniform call classification 
scheme will reduce the number oil calls which are classified as miscellaneous, 
it is recognized that a certaii.~ percentage of calls may remain unclassified 
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is recognized that the percentage of calls" for service wi thin the various 
categories in a uniform call classification scheme might vary across the 
three selected departments based on the cur rent nature of the calls for 
service workload. However, as previously nqted, a uniform call classifica
tion scheme ~ necessary in order to facilitate cross-site comparisons among 
the ·departments. i") 

\1 

2. Types of Responses for Managing Calls for Service 

Ther e are three basic classes of responses and addi tional options for each 
class of response 'l'1hich can be cO'nsidered in developing a differential 
response model for calls for serv~}e. These are as follows: 

• Immediate Mobile Responses 
one vs. two officer units 
one or more units 
sworn vs. non-sworn personnel 

• Delayed Mobile Responses' 
In addition to the options specified for immediate 
mobile responses: . 

calls would be delayed for a set period of 
t.ime 
calls would be responded to by scheduling an 
appointment with the citizen 

• Non-Mobile Responses 
telephone reports 
referrals to other agencies 
mail-in reports 
walk-in reports in response to police direction 
no resi?Onse 

The selected police departments will be required to implement the three basic 
classes of responses. However, the departments will have some la titude in 
choosing among the various options under each basic class of resoonse. For 
calls requiring immediate mobile response, it is anticipated ':.~at the ceoart
ments will vary .regarding the use of sworn versus nOn-sworn personnel, o~e or 
more uriits and one vs. cwo officer units. Decisions rega~ding vehicle 
preference (i.e .• , first come, first served, irrespective of the beat 'l'1here 
the call originated) may also vary across the departments for these calls. 

due to differences among the ci ties. This percen1cage should be kept to a 
minimum level, to be determined jointly by the managers from the three 
department:s, and to be monitored as part of the study. 
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For calls requiring delayed mobile responses, the deparifents will be ex
pected to, respond to these calls within 30-40 minutes. It is stronalv 
encouraged that these call~5be responded to by the car assigned to the b~at 
where the cal], originated. However, if the call can not be responded to 
within this time frame by the beat ca.r, cars from other beats should be 
dispatched so as to prevent a delay period exceeding 30-40 minutes. Depart
ments will have latitude regarding whether to use appointment scheduli~g in 
which a mobile unit would respond to a call for service at an acpointed 
time~ If appoint.-nent scheduling is I..lSed, the maximum delay time would not be 
appl.lcable. 

For calls requiring non-mobile responses, all departments will be expected to 
implement a minimum of three re!!ponse options. Two of these options, tele
phon,e reporting and raferr als to, other agencies 1 'flill be uniformly implement
ed In each selected depart,ment.. Departments may vary on their choice of 
a third option or additional c:ptions, such as ;alk-i"'n reports or mail-in 
reports. 

3. Matching Calls:,{for Servic,e with Selected Responses 

\ ~. 
'\ 

The three poUlce departments will be reqUi~ed.J)to agree to a certain level of 
uniformity regarding the types of responses' which will be used for given 
categor ies of calls.',0' Consensus should be obtained among the departments on 
the types Ot calls requir ing Ilimmediat.e mobile responses; aelayt:!c mob.i.:i.t= 
responses; and non-mobile responses. This level of uniformitv is necessary 
to ensure that similar categor ies of calls receive the same- class of re: 
sponse. However, it is recognized that there may be depart.-nental circum
stances which necessitat.e different responses for sL-nilar cateaories of 
calls. For exat,mp1fa' a department which ha~ the capability to 9roce~s and use 
evidence may placa' .~.Jligher priority on sending a patrol l1~it to a delayed 
burglary report than a department without such capability. -The extent to 
',o/hich this va:ciat.ion will cccur will be addressed in the pl,anni:lq effort. 

24 h' ,,' T. lS tlme frame is based on the findinas re'OOrted ~arlier on citizen 
satisfaction on formalized delays and the sugcestio~ <:hat oat::ol officer::; 
need at least 30 minutes of uninterruct.ed time to take a;v constructive 
p,reventive crime measures (Gay, op.cit., p. 74). Ho~(eVer,- if this t.ime 
frame is not feasible, it may be modified in negotiations between NIJ and t.he 
:.est sites. 

25The preference,ofor Cl,ssignment of the beat car for calls reauir ing 
delayed mobile response is 'based on the findinqs reported earlier on t!1e 
Wilmington Split-Force Experiment. 

26 
Su..-nrall et al., op.cit., p.,.70. 
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Although a level of uniformity in matching calls for service with selected 
r.esponses will be required, the individual departments will have latitude in 
selecting the particular response options under each of the th:cee basic 
classes of responses for given categories of calls. For example, drawing on 
the DPRS study classification scheme of incident types, a call which has been 
categorized across the sites as proximate, minor property damage/loss, might 
be handled in one police department by taking a telephone report, while in 
another department, the same call might be handled by requiring the citizen 
to walk-in to the police depar~ent to file a report. 

For illustrative purposes, Figure 1 presents an example of a f.ormat for a 
differential response model (the "classification categor iesare those develop
ed by the DPRS project). The XIS indicate possible responses for calls which 
have been categorized by nature of the incident and the time of occurrence. 
By t~e end of the planning process, it is expected that the test si tes will 
devi~'e a similar model based on their joint judgments regarding the type and 
numbe:c of classification categories and type of responses for given categor
ies of calls. 

B. Devel09ment of a Differential Response Capability 

Following the development bf a differential response medel, the selected 
departments will unqertake a variety of planning", training, and data collec
tion activiti.s to prepare for the implementation of the differential 
response system and to facilitate the' evaluation of the program. This 
component includes eight elements. 

1 • Revise Call Intake Procecrures 

Implementing a differential response system is obviously a more complicated 
process than the traditional practice of immediate mobile response for all 
calls for service, and as such, will require significant changes in the call 
intake procedures in communications. 

The use of a differentia+ response model places increased responsibility on 
complaint operators and ~ispatchers. The cur rent devotion to immediat.e 
mobile response usually requires that complaint \\operators collact minL-nal 
information from citizens to classify the call according to signal codes 
before passing the information on to the dispatchers. Under a differential 
response system, complaint operators will be required to collect an expanded 
range of information from citizens in order to evaluate each call in terms of 
the dimensions of the call classification scha~e--nat~re and time of oo=ur
rence of the incident and other appropriate criteria--and assign each cal~ 
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to the appropr iate classification category. Eased on t.~e selected depart
mental response. strategies for given categories of calls, the complaint 
operator will also have to inform the citizen of the appropr iate response. 

A differential response system will also place increased responsibility on 
dispatchers who must ensure that departmental policies regarding the handling 
of. emergency calls are carried out. Dispatchers will also be required to 
manage the calls which are being handled by delayed mClbile response to assure 
that depar~~ental policy regarding the length of time a call will be delayed 
and citizen expectations are met. Participating departments will be required 
to closely monitor dispatche!st adherence' to departmental policy in these 
areas • 

. ' participating departments will be expected to undertake several procedures to 
ensure that call intake personnel are adequately prepared to implement the 
differential response techniaues. First, departments will be required to 
develop written guidelines on the new call classification procedures. 
Second, departments will need to review the types of information cur rently 
collected by complaint operators to determine how much additional information 
will be required to classify calls along the dimensions determined through 
the l?lanning process. Third, departments will be required to develop a set 
of standardized questions to facilitate the classification of calls and 
thereby enable complaint operators to quickly determine .'flhich calls require 
an immediate mobile response. Four th, depar tments 'flill be requir ed to 
develop standardized explanations for informing citizens of the appropr iate 
r esponst;:!. Finally 1 depa.c ullE:ntci may Clt:ec1 .~";' dt:velOp ~all intake fO;:;;;5 t;:; 
address the elements of the call classification scheme and to facilitate the 
evaluation of the program. (Program requirements for facilitating the 
evaluation are discussed on pp. 24-25.) The technical assistance contractor 
will assist departments in addressing the first four areas. 

2. Trainin~ of Call Intake Personnel 

Following the development of the call intake procedur es, the technical 
assistance contI: actor will assist in the development of tr ainir:.g for commun ... 
ications personnel on the new procedures. The training 'fllll focus on commun
ication skills, including how to ask the standardized questions for complaint 
evaluation and instructions for classifying calls according t::l t.'1e unifor:n 
call classification scha~e. 

3. Pre-Testing of Call l.:ntake Procedures 

Following the training sessions, I::cmplaint operators .... Till pre-test the new 
call classification techniques tor a short time period, but will still 
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respond to calls for service in the d~partment'.s tr~ditio~al manner. 
Complaint operat9,rs will use th~ standardued. quest~ons In the:r co?versa
tions with ci tizens~ will class~fy each call ~n teFms of the d~mens~ons of 
the uniform call classification scheme; and will. record the appropr iate 
information on each call using the new call intake forms •. This· l?re-:test 
period will provide the complaint operators with the opportun~ty to lnd~cate 
any operational problems regarding the new call intake procedures so t~at 
ap~ropriate modifications can be made. In addition, obse:vation. of co~pla~nt 
operator-citizen conversations will be undertaken dur~ng th~s per~od to 
assure that operators a~e properly carrying out the new procedures. 

It is anticipated that the three elements described above will be completed 
by the end of the second, month of the program period. 

4. Data Collection and Analysis of Citizen~Initiated Calls 
for Service 

Over the next six months, ccmplaint operators will classify citizen-initiat:o 
calls for service according to t~e new call classi~ icati(','l procedures In 
order to establish baseliae,data on the calls for serVlce workload. However, 
dur ing this ,time period, they will still respond to calls for service in t~e 
department's traditional manner. The establishment an~. su~s~uen~ analYS~= 
of these baseline data ·,.,ill serve several purposes. ~ us ... , It wlll enabl_ 
..... ··,,····.- ... ·.-n .. - to accl.l!c!.t-ly determine th~ volume dnd naCllre of various 
"","J.t: 1",.{,t::}:Id .. "-hat: 1 .... .= -
tVlJe~~~f calls received over vari.ous time periods and the percentage of calls 
which will be handled by immediate mobile response, delayed mobile response, 
and,.,non-mobile response. Second, this data base will permit depart.'1lents. to 
determine the reauired organizational changes to., respond to calls accord~ng 
to the new procedur es, including, fa r example, ·,.,hether adjust.'1lents in the 
staffina le'Tels for complaint operators and dispatchers are necessary; how 
many pe~sonnel will be required to staff the Expeditor Unit which,wil~.h~ndle 
the bulk of non-mobile calls for service; and the volume of cal_s wn~cn can 
be referre~to outside agencies. Third, the data base will permit the 
evaluator and the departments to determine the duration of the field i~s~ IS 

experimental design phase by providing an indication of th: calls f01:(SerVlCe 
workload. (Lower workloads will require a longer test pepod.) i 

/:;.::::::::'/ 
/1( 

(~ 
5. Preparation and Submission of Preliminary ?rogram Pljh 

Each department will be required to submit a oreliminary program plan to the 
NIJ for~ review. The plan will describe the deoart.'1lent's ?rogress in under
taking the above mentioned activities and th~ ant.1cipated organizational 
changes to respond to calls according to the new pr.ocedures, based on 
a oreliminary analysis of calls for service workload. This ?lan -..,ill be 
submitted by the end of t!le sixth month. While NIJ isr eviewing this ?lan, 

22 

() 

I!..::; 

, . . 

II 

" }j I '.;7 

h 
~u 
jI 

"i'l -' (1' 
tl 

J 
11.1. 

. ""~ 

u 

the departments will undertake the other activities described below to 
prepare for the implementation of the differential response system. 

6. Develop Procedures for Facilitating Im-ple_mp'jntation of 
the Differential Response System 

a. Degelop Relationships with Outside Referral Agencies 

Since departments will. be required to use outside referral agencies for 
certain calls for service, several activities will be necessary to establish 
working relationships with these agencies. These include: identifying the 
available non-police public and pr ivate agencies, such as animal control, 
crisis intervention units, detoxification centers, and utility ccmpanies~ 

establishing communications with the appropr iate managers of these agencies; 
determining the range 0.£ services th'ey currently offer, their hours of 
avail§lP,ility, ~nd their capacity for handU'ng referred calls; and establish
ing agreements~pertaining to the operating procedures for diverting calls to 
these agencies. The baseline data developed dur ing this phase will permit 
the departments to estimate the percentage and types of calls which the 
outside agencies can anticipate rece~vlnq once the differential response 
system is implemented. Following the establishment of agreements wi th these 
agencies, each department should develop a directory of referral agencies to 
be used by complaint operators and staff of the Expeditor Unit in referrina 
calls. 0' ~ -.; "'" ~ , .; ...... 

--"''='-~----.! 

criteria, and hours of availability of the outside agencies. The department 
should also develop procedures for amending this directory as services 
provided by the referral agencies change Or are no longer available and as 
new agencies are added. 

b. Develop Procedures for t~e Expeditor Unit 

Each department will be required to develop procedures for the operations of 
an Expeditor Unit (i.e., complaint report writing unit) canprised of indivi
duals who will be responsible for handling cills screened by complaint 
operators as appropriate foe non-mobile responses. Staffing and appropriate 
supervision of the Expeditor Unit, will be the responsibility ~'f each ?Olice 
departme'\lt.. Staffing options mig;ht incll:de use at sworn officers, civilian 
employee~\ or volunteers. (Whil:~ the NIJ test f~nds cannot b.e used to pay 
for the salar ies of the Exoedi!i6.r Unit, some of the test funds can be used co 
support the eguipment-related '~xpenses of the Unit such as telephone lines.) 
The location of the Expeditor Unit (i.e., within communications or ~motheJ; 

division) will be left to the discretion of each department. However, 
departments will, be required to implement procedures to facilitate close 
working relat.ionships b~tween the Expeditor Unit and the communications 
division. Ji 
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The Expeditor onit will, at a minimum, be responsible, f~r handling calls 
which have been screened by the complaint operators 'as el~gl.b2.e for telephone 
reporting. Additionally, it is anticipated that the onit may ~,~31~ole calls 
eligible for referrals to outside agencies which cannot be compreted by t~e 
complaint operators at call intake. ~iver9i,o~ of the,se calls to the On~t 
would occur in 5i tuations where the lnformat:.lon requuements necessary to 
make a referral by the complaint djperators are Lengthy. , In addition, if a 
department selects mail-in reports~~s an option, the ~nl~ would be respon~ 
sible for mailing out the appropnate forms and reVleWl.ng the completed. 
forms. Also, if the department uses walk-in reporting, the onit would ~e 
responsible for taking these reports. However, placement of the re~pons:
bility for walk-in reporting within the Onit would only appear appropr~ate 1f 
the department does not have neighborhood precincts. Departments wh~ch use 
appointment scheduling as an option for delayed mobile response may want to 
c~nsider haV'ing the onit schedule an appointment with the caller and then 
refer this information to the appropriate di~patcher, who would inform the 
patrol units of the calls requiring this response. 

Departments which have used Expeditor Onits for telephone reporting have 
handled these calls in one of three ways. First, some departments request 
that citizens call the onit directly after the complaint operator has deter
mined that the call is appropr ia,te for the Onit. Second, in, some depart
ments, appropriate calls are referred directly by the ~ompla~nt ,operator ,to 
the Onit at t.~e initial point of contact with the citlzen. T~~S me::ham,sm 
assures that contact with the citizen is maintained. And t.h~rd, In some 
de'oartments a call back system is used '..thereby t.he complaint operator 
...' .. __ ~ _--= ... .: ... _ "",,: '-L.._~ ~t..._.,?:J.. ... '::" 

vbt3':'~S the :hona rlU&ub2r of the c~tl.zen Q.U\004 c:."""., .... =<:~ ",.L4U \,,0 .... 0.'- I..ut: un ..... 'N.J.~ ... 
call him back. This mechanism avoids the proble.'TI of having too many tele
ohone reports at a given period of time and too few at other periods of time 
~nd thus enables the Unit to b~1;'t:eJ: manage the '..torkload. The test depart
ments have the ootion ~f selecting the appropr iate mechanism C< fbr taking 
telephone reoorts.- However, since a critical feature of alternative res?onse 
techniaues is citizen convenience, the first option, in which the citizen 
must c~ll the department t,..tice, would appear to be less pr/.:ferable than the 
other two options for telephone reporting. 

7. Coordination of Data Needs 

:;:1:. is anticipated t!'lat the departments will need tore'lise t!'le call intaks 
forms used by complaint' operators to reflect the elements of ,t.he new call 
classification scheme and the new response altern9tives. They w111 also need 
to de<leloo'forms for the Expeditor Onit. Since Ifi9ch of the data required fer 
the e~lalu~tion of the program will be extracted from these forms, the evalu
ator will collaborate with the depart"len1:.s in developi,ng the dat.a elements t.q 
be included in these forms. This will pre',ent unnecessary duplication of' 
d&ta collection efforts and will ensure that special data nee~s ::eJ.,ated to 
the evaluation can be integrated inco -the departmencs ' regular data collec
tion process. For example, as part of the e',ral,uator I s effort to develop a 
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?ata base useful for interpreting the 'results of the test program and to 
ensure the integrity of the experimental evaluation, it would be important to 
require each complaint operator to record on the call intake form whether the 
designated response under the experimental procedures was provided to the 
citizen. This information would provide a useful check on complaint operator 
adherence to experimental procedures and citizen acceptance of the designated 
resp:>nse. 

8. Preparation and Submission of Final Program Plan for 
NIJ Review 

The concluding activity of this component involves the preparation of a final 
plan by each department for the administration6f the differential resoonse 
system for NIJ review. The plan will describe the department's ov~rall 
progress in undertaking the task activities called for in this corliPbnent. It 
would include, fot example, any suggested modifications in program-procedures 
based on NIJ's review of the preliminary program plan~ the final analvsis of 
the baseline data~ a description of the structure, functions, and staffinq 
levels for the Expedi tor On it , and the department's efforts to establish 
agreements with outside referral agencies: and the new forms dev'eloped in 
conSUltation with the evaluator. 

~ 0 1 ' ~. Imp em~ntat~on of th~ ~ifrar~ntial R~spcnse System 

Implementation of the differential response system ever the ten month imple
mentation period involves three elements: qeneratina supoort for the l?ro
gram; training of personnel: and monitori-nq the a~tiv-i-ties of communi
cations perspnnel and the Expeditor Unit in administering the differential 
response system. 

1. Generating Support for the Program 

The departments will be required to undertake <)lppropr. iate accivi ties ':.0 

facilit'ate acceptance of t!1e program by personnel wit.hin t.he deoartments. 
This I-fould involve briefing all command l?ersonnel and units wiit..'1in ~he police 
department on the scope of the proar am and the resultant changes in operating 
procedures. . 

2. Training of Personnel, 
,~1 

~~, 

'",'. 

'Training will be provided to complaint:. operators, dispatchers, staff o.,e t::.e 
EXl?edi tor Oni t ,and first. line super"lisors of patrol officers. ComplaiZ"Lt 

'I 
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operators ~rl'l receive t.raining on the evaluation design procedures for 
assigning tine appropriate ty-pe of response to calls, and on comm'.mication 
skills tQr assure that citizens are provided adequate explanations of the 
designated response. Training of dispatchers will focus on assur ing that 
they understand department policy on the, time frame and procedures for 
dispatching calls requiring immediate and delayed mobile respOnses. The 
training(iof the Expeditol: staff will focus on report wl:iting skills and 
communication skills. Also, tl:aining fOI: communications staff and Expeditol: 
staff might involve field observation of pa,trol officer responses to calls 
for service. Training('c~;;:,the first line supervisors of the patrol officers 
is necessary to ensure thli'tthey have a cle';\r understanding" of the types of 
calls which will be handled by field offie;ers under the new procedures. 

3. Differential Response System Activities 

, . 
Following completion of the traiping activities, each department will imple-
ment the differential response system. DuriD~ this period, complaint opera
tors · ... ill be required to evaluate each citiz'en-initiated 'call for., service in 
terms of the. dimensions of the call classificai;.lon schel'lle in order to assign 
the call to t~e appropriate classification category and determine the appro
priate response. All calls which are classified into categories which 
require an immediate mobile response · ... ill be referred to t.~e dispatchers. 

,As indicated in the Evaluation Issues section, 'the remaining non-critical 
calls for service will be randomly assigned to receive eithec the new 
response ali:.ernacives (experimencal group) or traal.cl.onal response) alcerna
tives (control group). Calls which are classified into categoriesi which are 
eligible for delayed mobile response will either receive a dela:yed mobile 
response (experimental group) or an immediate mobile respens!! (control 
group). For those calls which • .... ill be delayed, the complaint opelfator would 
inform the citizen of this res'POnse and the expected arrival time ;0£ the unit 
and refer the call to the disPatcher, who wo~ld then,.dispatch a }Jnit wit.,in 
the des ignated tLTtle fr ame. Similarly, for; thos€; calls '>'Ihich wil~, be handled 
in t.'e traditional fashion, the complaint operator would inform tthe ci tizen 
that his call will be resPO_ nded to' im,mediate1N" and would refer i the call t.o 

'll - .• /"l the dj,spatcherfor immedi'ate dispatch.' /i 

- :' 
I: 
II 

Calls classified int.o categories which are eligible for non-mob~;le respons~s 
',otill either receive the appropria't.{:. non-mobileresp::lnse option (('(Le., tell~
:pnone report.ing or; referral) or the depa,.t:'tmenc's traditional response (either 
!;immediate mobile res'conse or delay.ed mobile response, depending up:ln cur rent 
;;";;lolicv) • For those· calls which,\:'illbe handled bv the ::on-mobile resronse 
;Ptio~5";; the complaint operator would infotn1 the citizen of the a.P.prop~ iate 
procEdut:les, and where appr.opr iate, divert tIle call to .,the: ;:xpeditor Unit. 
For exart}ple;~::Ct.he I:::aller would, be requested to '.-Ialk into the st'at.ion house to 
fHe Ja repq.rt or'. 'Nould /"e l:efer red to the Expedi to!; Unit for a telephone 
report. For those call,? which will receive the traditional response (Le., 
immediate' mObil.e respons~), ithe complaint operator WOUld, infor:n the citizen 

,of the design:aced response a~ld refer the:.cal1 to the dis:patcher. Procedures 

" ·7-T,:---:--"ri\!----~---!--
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for implementing the random assignment process will be developed at each site 
through negotiations I~i th NIJ, site representatives, and the evaluator. 

The dispatch or commun,ications~ supervisor will be required to continual,ly 
• • I 

mon~tor the calls wh~ch have been assigned to receive either immediate mobile 
r$sponses or delayed mdbile responses to ensure that depar~ental policy for 
these responses is met. 

The Expeditor Unit will handle the calls which have been screened by the 
complaint operators as appropriate for their unit. At a minimum, this 
will include telephone reports and referrals which cannot be'processed by the 
complaint operator. Dlepending upon departmental procedures, the Unit might 
also handle calls eli9ible for mail-in reporting, walk-in repor,ting, and 
appointment scheduling. 

I t is antic ipated:t'.hat ci tizens might refuse to r ece ive the response al ter
native called for under the experimental design. For example, a citizen 
might demand that a paltrol unit be dispatched for a non-critical call which 
under the random assignment procedures is designated to receive a non-mobile 
response. :n these cases, the complaint operator should provide the response 
alternative requested by the citizen, either an immediate or delayed re
sponse, as deented appropriate. 

The ti=s~ mon~h ot ~he program ac~ivities tmonch nine) will serve as a pre
test period of the experimental procedures. During this period, any neces
sary modifications in the call classification scheme, response alternatives, 
and random assignment procedures 'flill be 'made. Following this pre-test 
period, the departments will be required 'to provide superv~s~on and in
service training to e~sure that communications personnel and staff of the 
Expeditor Unit adhere to the new call classification and response procedures. 
In orde r to mainta in the integr i ty of the evCilua tion'des ign, complaint 
operators will bereq;uired to provide written explanations of calls for 
ser',ice which result in deviations from the experimental procedures. 'I'he 
supervisor: of. the communications unit should per iadically monitorcornplaint 
operators' conversati.ons with citizens to ensure that citizens are provided 
adequate ~x?lanations of the response alternativ~s. / In-service training 
shOUld be pi;vided to address any problems whi~h migh~ arise. Ongoing 
supervision o¥ .the Expeditor Unit and in-service tr:.ining ' .... Ul 00' required 
to enSUI:e th':lt the staff of the Unit has adequate phone communications and 
report writ~hg skills and adequate knowledge clf the exist'ing referral 
agencies' proh.dures. 
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IV. EVALUATION ISSUES 

'l',he purposes of this section are to present the analytic framf"~work and ,/; 

evaluation objectives of the field t;;est prl,pgram and to provide a discus
sion of the evaluation design requirement.s. ;~n independent organization will 
be selected by the NIJ to conduct the evalc,\ation. The etlaluatidn gran1:ee 
will work closely with the 'program staff in' each site to collect the data 
required by the evaluation design. A full description of the evaluation 
effort will be set forth in the NIJ solici t~,tion for the evaluation of the 

field test. 

A. Analytic Framework 

Through the implementation of a process and ou\:come evaluation in each site, 
the evaluation will examine the extent to which the test si tes achieved the 
action goals and objec1:ives of the d.l.fferential police response to calls for 

service field test as delineated in Section II. 

The primary purpose of the process evaluation will be to document the degree 
to which the differential response system '.oJas implemented as planned. While 
it is anticipated that the departments selected to implement the field test 
ar.e those best suited to achietle the goal and objectives of the program 
(based upon the current needs of their police departlllents ,and their d~mo!"ll'"' 
strated willingness to undertake the program rsquirem;:lnts), past field test 
exper iences have shown that the process 'of pz;ogram L-nplementation often 
results in changes in the pr,ogram design. While some of these chang'es 
;nay be necessary to improve t~he, feasibili ty of the d~sign based on local 
va:tiations across departments, bthers may result from !Jnexpect:o:d chanq::es ina 
jurisdiction--for instance, an increase in the volume of calls fO,r service 
--a'nd essentially arecexpected to represent necessary 19ompromlses.rrhe 
prycess eva,luatiol'l, in providing d~tailed documentation of the process, of 
implementation and changes ' ... hich occurred in test sites, is critical for 
detal:min~ng wheti;1!;;:: 1:.'1e program is res;onsible for the obs~rved outccnres. 
Also, the proces'h etlall.lation is essential for identifyii1g factors'",hich are 
related to gO,al att.ainment and those '",hich lmped-e,progtam LlIplemlSnta,tion; and 
unanticipated side effects of tht! program. Tbe identific~tion of :these 
issues is A~lportant for an undeJ:standing" of t~1: n~o;::ssary :bondi:~ions fo!= 
imple.'1Ientirig similar prbgrams in other j urisdict,ions. ' 
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The pr imary focus of the outcome evaluation will be on 
efficiency of the calls fer servic:e function and effects 
r7s~nse system en citizsn satisfactien. The evaluati 
~:shlng the li~kages between the £:,indings of the proce~~ 

improvements in the 
of the differential 
will involve estab
and outcome evalua

lone ,Of speclal concern will be the consideration 
;natic lnterpretati~r .~f observed outcomes. 

of possible nen-program-

-:.J 

'" \/ 
B. Evaluation Objectives 

There are tht'ee pr imary evaluation objectives of the field test program: 

1 • To Assess the Imp.act f th 'ff en 0 e Ol erential Response System 
Pelice Practices 

It has been a recurrent theme of this test implementation of a different' 1 ' ' document that the development and 
service will have a signific~~t .response system for managing calls ~.-for 
departments. While a differe t ,lm!act on current operatiens ef cotice 
to h,ave a major impact on the ~o;au .r es~onse .sy,s ~em should be expected 
will also affect patrol operatiens m n~catlons dlv1s1on of a department, it 
div ision is able to success,: ull' • im 0 the ext~nt that .the cemmunications 
thereby achieve greater efficlency:Y in ~;~:ei~t dlfferentlal res?onses and 
patrol resources tradi tionall~r dev(:.ted t 9 11

g ~he call~ for serVlce demand, 
be reduced and, in turn can' be ' d ~ oca ,s or serVlce activi ties should 

, ~ , use 1:or other t' ". t' 
w1ll be concerned crima"ilv w1'''h' " , ac lV1 leSe The evaluatien . _ _ ~ .... assesslng the changes 'h' h ' 
communlcations divisipn and th . . "" 10 occur, In the 
related to' responding' to calls ,efO;s:o~~~ted changes in pa~,rol"~_activities 
also document the ways in which individ:a;cei-F' However, the ~vcUuation '",ill 
for non-calls for service ac'" i'li ties . 0 _~cers make use of freed up time 
implementatien of the differen'"tial ,~ ",_whlCh mlgh t occur as a result of the 
depart~ents are stronglv encouraged ~~~~~se s~stem. As not~ in Section !I, 
using fre,\'ld up time dur~ing tnet;ield tes~o un .ertake ferm.al 'l1e ..... programs fer 
take such crogr ams the e',aluat

1
' - '1 per lod. Shoula depar tments under-

• _ !, ' , ,len Wl 1 net be concerf'led " h . 
l.'l:lpact. Rather, tne evalu;=jt-ien activit' . . Wl1: assesslr.g their 
qescri~lin9 the nature of tti;;e,! programs. les In thls area will be limited to 

'- ~;~;;.c-,,-.!:' 

Both pro,less and eutcome measures 
addr sss t!~is evalua tiol1,ebj ect i.ve., 

a. Process Cem~~ 

will be CQllected by the et!aluator to 
" ,I 

The ptecess component '1 1 , _ · .... 1 _ encompass the activities und .... l·.tak"'n . 
pre-lmplementation and ,.. '" aur ing the program implemen1:atien periods. Dur1'ng' l-:ne ' _. pr e-l:npl e-
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mentation per iod, the evaluator will observe the planning activities unde r
taken to develop a uniform differential response model and new call intake 
procedures; the training sessions provided to police managers, communications 
personrtel, and staff of the Expeditor Unit; the efforts undertaken by :each 
department in implementing the new call classification procedures; establish
ing and analyzing the baseline data on the calls for service workload; and 
developing the procedures, guidelines, and org<anizational modifications' fOJ; 
facilitating program implementation. Three issues are of particular inte'rest 
dur ing this phase of the evaluation. The fir:;;t is the nature of the call 
classification scheme developed by the police managers and the extent to 
which it differs from the traditional classification schemes used by these 
departments. The evaluator will also identify the factors that contribute to 
the development of a new call classification sch\~me and a.ny constlraints which 
impede its development. The second area of int',erest is the extent to which 
the response alternatives selected by the poli\::e managers differ from the 
traditional responses used by these departments. Th~ third area of interest 
is the adequacy and types of training provided (~o personnel on the new call 
intake orocedures and the nature and ramifica~\ions of the organizational 
modific;tions undertaken to facilitate the implem~ntation of the dlfferential 
response system. 

During the implementation per ied ,the evaluator · ... ill document the process of 
implementation and the degree to which the diffelrential response model, as 
developed during' the pre-implementation peried, was implemented as planned. 
Several issues are of particular interest dur ing! this phase of the evalua
tion. The first involves communications personnel adherence to the new 
call classiiic.i'ition scheme and exper lI!Iental proceq(ures tor ass~gnJ.ng response 
alternatives, as indicated by the percentage of': calls which receive a re
sponse which. deviates from policy guidelines.. Th/~ second area of interest; is 
the extent to which the call intake procedur.s result in more accuiate 
classification of calls as indicated by the pe'rcentage of calls which are 
reclass·j:·fied upon officer arrival at the incident. The third area of inter-

" -est is the degree of understanding and acceptance of the program by communi-
cations personnel, Expeditor staff, and patrol officers. 

The fourth area of interest is adeauacy of the in-setvice training and 
supervisory prac:!:,ices of communications personnel and staff of the Expeditor 
Unit. The find::!. are,a of interest is the, ident:ificadon of other fac~or!:l 
which might acd'ount for any modifications in the di~ferential r,=sponse 
system. These might include, but are not lL1tited 'te, change~ in the ';olume 
and nature of ci tizen-ini tiated calls for service, commUnications and Expe
ditor personnel" tur~lo;"er, the ' ... ay in which supervisory personnel communi
cate the'go?-ls alid requirements of the program to both cemmunications person
nel and pat,rol of~ticers, citizen resistance to the new procedures, ano 
changes in the refe!cral,practices I:>r outsioe agencies. 
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b. Outcom~ Component 

Under this components the evaluator will address the extent to which the test 
sites achie'1ed the first program action goal: 

• To increase the efficiency of the calls for service 
function, through attainment of the following objec
tives: 

To assur e that calls for service of q rea ter 
.t.trgency receive priority treat.ment; 

To reduce the rate of non-cr itical calls for 
service handled by immediate mobile responses~ 

To increase the rate of non-critical calls for 
service handled by delayed mobile responses; 

To inorease the rate of non-critical calls for 
service handled by non-mobile responses; and 

To increase the amount of officer time available 
for non-calls for service activities. 

The types of questions to be addressed in examinina this goal and its objec
tives in~lud€: , () 

Does the program result in a reduction in the 
rate of calls for service traditionally, but no 
longer, handled by immediate mob~~e response? 

Does the proqram result in an increase in the 
r ate of calls for service handled by delayed 
mobile responses? 

Does the program result in an increase in the 
r ate of calls for service handled by non-mobile 
responses? 

Do.es 
'times 

the program result in quicker response 
(both delay and I travel tL'1le) for calls of 

11 
greater urgency? 

Does the program result in a change 
time (tra'7el time and time on sd;ne) 
categories of calls? 

in service 
for given 

Does the program result in a change in patrol 
unit utilization (fraction of time patrol unit. is 
committed to responding to call:;; for service 
during its tour of duty)? 
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Does the program result in a change. in officer 
workload utilization (ratio of calls for service 
wQrkload to number '0 of available officer hour s 
or patrol unit utilization factor divided by the 
number of officers per unit)? 

Does the program result in an increase in the 
amoun t of time available for non-calls for 
service activities? 

Does the program result in changes in the fre
quency of calls for service for various cate
gories of calls? 

Does the program appear to have an effect on 
arrest and clearance rates? 

What are the costs of implementing a differential 
response system? 

;, () 

To Assess the Impact of the Differential Response; System 
on Citizens ,~ 

The et1C(luat01: will addl:ess the e.xtent to 'IJhich the test sites achieve the 
se~ond pJ::iogr am act ion g<,al: 

• To maintain or improve citizen satisfaction, through 
the a~,tainment of the following objectives: 

To provide satisfactory explanations .to citizens 
at call intake on the nature of police response 
t~ their calls: and 

To provide satisfactory responses to citizens 
for resolving thelr calls for se~vice. 

The types of que$tions to. be addres.sed inexami,.ning this goal and its objec
tives include, but are not li~itedJo: 

Ar e ci tize,ns. sa ti,sf ied wi t;'h the h and ling of' 
their calls by complaint operators at. call 
intake? 

-."." How does citizen satisfaction ,~it.~ the differ.en- t~'~ 
tial response. strategies compare to citizen b 
satisfaction with the traditional response 
strategies, for gi-.. en categories of calls? 
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For similar cateqoriel3 of calls, does ci tizen 
satisfaction wi th tl1,e differential response 
strategies vary by type of response option 
used? 

The evaluator will assess citi.zer'l responses·. to the prograI!t by conducting 
surveys of citizens who reques'f3.d police serv,ices and by analyzing the 
frequency of citizen refusals dr1aJ;,ternative responses and .the frequency 
of citizen complaints to the polic"e departments. This assessment will 
provide fUrther empirical documentation of citizen satisfaction based on 
actual e:J;q~erience with a range of- alternatiVe responses for a range of 
citizen calls. 

3. To Assess'the Transferability of the Program 

" 

In assessing the transferability of the differential response system t.o other 
r:olice departments, the evaluation will determine whether ,the test si tea 
achieved the action goals and objectives of the field test and identify the 
conditions which facilitated or impeded goal achievement. As noted. at the 
ou·tset of this section, the process evaluation ~vill document the extent to, 
which the differential response system was implemented as planned. Should: 
any of the test sites experience implementation ptoblems Which cannot 
be overcone, the. process evaluation would identify the character.istics of 
sites and departments which should be avo±ded in future replication efforts. 
A:' th~ a.::.-n.c ti:ne:! th~ prccss:: e·."cl~.;:.t.!.cn ·dculd, se:-_,"s to ide!1tif~l ~h9 ch:!r=,=-

,teristics of depar:,tments or cities which woula be favorable settings for the 
implementation of a differential res~nse system. In addition, through the 
"analyses of process and outcome measures, the evaluation will be able to 
determine any necessary ref inements in th.e elements of the differential 
rest,:Onse sys~m. 

c· \.') 

C. EvalUation Design 
[i 
II 
II 

- . . ;I 
(In oroer to assess the effects of the differential restx'nse to calls for 

service progfam on police practices and on citizen satisf3ction, an experi
mental desi~n will be implemented in e~ch police department during che 
program i!n.plementation per led. Under this design, . non-c:itical calls for 
Service will ,he r andcmly assigned to receive either the new response alterna
tives (exp~rimental group) or ·the traditionalrestx'nse alternatives (control 
group). The use of this experimental design invol'1ing random assignment is 
required since it. is the only method eor ensuring that, th~ eval.uation yields 
definite concl,usions about the program effect:s. It minimiZes the chanCle th'iit. 
significaIlt pre-program diffe,renc~s, sU9h as.clla-riations 'bEne charac·teris
irticsof complaint operators, wi!Lll exist ln the two groups', anc it. assures 
},that thes~,"groups ·IJili be \~~?Osed to the same ;nvironment.al chi.anges except 
for the treat.llent conaitions. ~:herefore, it reduces the pos~'ibility 1:hat 
non-ptogram factors, such, as changes in citizen composition of /neighborhocds 
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or changes in non-calls for service police practic~s, will be interpreted as 
prog:ram effects. _ .. 

Under this design, each complaint operator will use both the new response 
alternatives and traditional res'COilse alternatives on a random basis durinq 
the c~urse of the experiment for responding to non-critical calls for 
servic~. As calls are received, each complaint operator will collect the 
necessary information from citizens to classify calls according to the 
dimens ions of the uniform ,call classification s,cheme. Calls which are 
classified 'into categories which require an., immediate mobile response 
(criticai calls) will b~ referred to the dispatcher and will not be part of 
the exper iment. The remaining non-cr i tical c~lls which are classified into 
categor ies for ''''hich the response alternativets of delayed mobileres};XJnse or 
non·-mobile responses ate available will serve as the starting point of the 
experiment. Based on a random number system? calls which have bgen classi
fied by the complaint operator into categories which are eligible for delayed 
mobile response will" either receive a delayed mobile res};XJnse (exper imental 
group) or the department' s tradi\~ional response of immediate mobile response 

:, (control group). Similarly, calls which ha;.-e been classified by the com-
plaint operator into categories which are eligible for non-mobile responses 
· .... ill either receive the .a~propriate non-mobile re~p:lns~ (exper~ental g~~uP~7 
or the department's tradltlonal response" such as lmmedlate moblle response. 

For example, referring to t.'1e differential respo;1se format on p. 20, an 
incoming burglary call would be classified into the'--major property loss/cold 
categcr'Y fo!' t·/hich = delayed !!'~obils :es~.nse is ~cssible. If, bssed on t~e 
random -number system, thTs call fall~ into the experimental grmf~and 
thus is to receive a delayed mobile response, the ci tizen would be informed 
that an officeF will arrive withb a certain time interval (i~e., within 
30-40 minqtes).' The complaint operator would record this response on the 
call intake card and transmit it to the dispatcher, who would then dispatch 
a unit within the designated time period. On the other hand, if a silnilar 
burglary call is received by the same complaint operator, fer example five 

,minut.es later, anq based on the random number system, the call falls into t!'le 
"control group a~d thus is to ",.:eciev'e an immediate mobile response, the 
citizen would be informed that a unLC)will be dispatched immediately (as if 
the delayed mobile res'Conse does not .,' exist) .' The complaint operator would 
recorff this res'Conse o~ the call intake card and transmit it to the dis-

il -
pat:::her, who ',oiould send a urfit L"Ilmediatel'1(~ J 

27It is likely that the definition of "traditio'nal" response might 
'lar., across departments according to curJ;ent proceoures for handling calls. 
For- example, if under the new call cla~~ification pro...:edures, it is deter
mined that a larceny could be handled by a non-mobile response and Department. 
A currentl:j responds to t!'lis type of ca:1.1 by:' immediate mobile res};XJnse, then 
this res'COnse would be ies "traditional" resp:mse. However, if Depart:nent. 

- / '/ ','1 

3 cur rently responds to a larceny \C-by delayed mobile response, then this 
response '",ould be its "traditional" resoonse. 
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Similarly, an incoming larceny eall would be classified0 into the minor 
property loss/cold category for which a non-mobile response such as telephone 
reporting is possible. If based on the random number system, this call ralls 
in'to the experi."Ilental group and thus is eligible for telephone re};XJrting, the 
citizen would b~ informed th3t his call will be referred to the Expeditor 
Unit. ,On the other hand, when a Similar larceny call is received by the same 
complaint ope.t;:ator, fat example ten minutes l&ter, and based on the random 
number system r' the call faiils into the control group and is to be harrlled in 
the traditional manner of, immediate mobile response, the citizen would be 
informed that a unit will be dispatched immediately (as if the Expeditor Unit 
does not exist). This iniorm'-ltion would be transmitted to the dispatcherl who 
would then dispatch the call immediately. Drawing from the differential 
response format, the experimental design procedures are illustrated in :'igure 
2. 

}'he implementation of this evaluation design will permit reliable comparisons 
between non-critical calls hand~ed in~the traditional manner and non-critical 
calls hand;L,ed by the alternati~e res~nse techniques in terms of the police 
e~ficiency m:asures ,and citizen satisfaction measures indicat.ed on pp. 31-32. 
These comparlsons wlll address the question of whether greater efficiencv in 
the calls for service function can be achieved without jeopardizing citizen 
satisfaction. 

It is anticipated that the experimental design will be in effect dur ing the 
day and afternoon shifts. However, the extent to which it will occur on the 
iilic1nigh t .:ih if i:. d.ep.enas upon wheq:ner the participa i:.ing depcu: tm~nts choose t.o 
operate the Expeditor Unit during this shift. The dUration of the experimer,lt 
· ... ill depend on the time frame n~cessary to generate the reauisite number of 
calls within each category of tIle classification scheme t; orovide for an 
adequate level of statistical ~ower for the analvses to ~e conducted. 
The final sample sizes ',oii thin eadh cateqory might be-reduced as a result of 
citizen refusals to accept the:designated response. The baseline data 
developed by each departl'nent dur i1l9 the' pre-impl£rnentatiol1 per iod ',oiill ser'le 
as the basis for determining the dur ation of the exper imental design. 

To facilitate implementation of this evalution design, during the pre-imole
mentation period activities all complaint operators will receive aooropriate 
training on the design requirements. In aodition, the e'laluator wiil ~ssist 
the police departments in dev is ing a random number system for complaint. 
operator assignment of non-critical cal!s to ""either the experiment.al or 
control groups. In departments which do not have ccmputer aioed dispatch, 
possible mechanisms might inVOlve either having stacks of pre-coded labels or 
pre-pr inted ral:iio cards which indicate the appropr iate response for each of 
the call categories. In departments which have computer aided dispatch, t~e 
assignment. of calls to either the experimental or control groups could be 
accpmplished through programming changes. 
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FIGURE 2 

EXPERIMENTAL DESIGN PROCEDURES 
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V. IMPLEMENTATION AND NIJ SUPPORT 

A. Implementation 

The proposed test effort has been designed for implementation wi th in three 
jur isdictions. The test is designed in two sj:f,iges over an l8-month period 
(see Figure 3). The initial sta<;l'e, the pre:::implelT,entation stage, '",ill 
involve up to eight. months Qf planning, training. data collection activities, 
and progr~n plan review by the NIJ, for the purposes of developing a differ
ential response model and developing a differential respJnse capability. '1'he 
second stage will involve implementing the differential response activi ties 
and will extend over a maximum of ten months. 

A separate grant will be awarded by NIJ to an independent firm to ev'aluat:e 
the field test. The evaluation will extend for 24 months. This time frame 

:Y''''::::...,.JI-'''--.~_' ==-.::':":_~': :---:! 
,-.:) 

l: 

• .... ill enable the evaluators to observe beth phases of the prc1Fam and spend an 
aaai donal six moncns analyziq the data and pr epar ing tn-e final report.' 

B. NIJ Support. to Participating Departments 
,7 

~IJ support will be provided in the ferm of training and f .inancial ass is
tance. A consulting firm will be retained by the Institute to provide 
implementation ass~stailpe to the participating depan:nents. Support '",ill 
include training for cbmmunications !?ersonnel (operators and diswtcners) I 

staff of the Expeditor Unit, and field supervisory personnel; c~.;sultant 
ser',ices to aid the depart~ents in the plannin9 and implementation of the 
program components; and various conferences and meetings to enable selected 
program participants from each depar~~ent to discuss problems and issues of 
mutual concern. Funds will also be included to support research utilizat:on 
efforts such as hosting visiting police officials so they may observe program 
operations. 

Funds will be made available to each participating depart.~ent for the 18-
month period to cover a project director and management analyst; telephone 
service costs to support the Expeditor Unit; particiT?ation of ?Qlice manag
ers, communications personnei, staff of Expeditor Unit, and field superviso~7 
personnel in training provided by the NIJ training contractor; a~d ct::'er 
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FIGURE 3 

TIMETAI?LE AND TASKS FOR FIELD TEST 
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training costs not"provided by' the training Ccontractoc. The Inst.i..tute 'llill 
determine the amouht of funding to be provided to each site bas'ed on an. 
assessment of several factors, including the current state of development of 
the departlnent I s call screeening system and the volume of,. call for service 
workload. 
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VI. SITE S~LECTION 

The site selection cr iteria are divided into t'ilO categories. The first 
category consists of those criteria which are considered. essent,ial for the 
successful development and implementation of the differentlal pollce, response 
to calls for service field test program. The second category conslsts of a 
cri ter ion which, ,while not essential, would enhance the validity of the 
evaluation findings of the field test program. 

A. ,Criterl,a Considered Essential to Program Development and 
Implementation 

• 

• 

• 

• 

• 

The prospective site must be a city police department 
serving a population between 100,000 to 500,000. 

The prospeccive department musc have direc~ concrol 
over dispatch operations for police services. 

The prospective deoartment must not currently be in 
the process of implementing either computer aided 
disoat.ch or 911 and must not be anticipating imple
mentina either of these during the field test period. 
This ~riteriGn does not preclude deoartments 'ilhich 
already have th~se systems operational. 

il-! 

'T'~e oros'Oect ive deoartment must not have any organi
;atio~al,- politicai, or legal constraints that would 
impede the process of implementation. These, i~c~uder 
but :Ire ,riot restricted to: contractual !,'rohlblt.1onsi 
oooosition frem the local police ~.mion~ and absenceJJf 
a;-aooroved Eaual Employment Opportunity Plan. --_. --;.. ~. - . -.~--. -' -- - . 

The prospective department must not have, or be in 
the process of implementing, any otherprc.grams 'Nh ich 
would impede th:s evaluatiqn of the field test. 

• There must be' an indication of intere5t and coopera
, tion and written commit:nent from key officialS (maqor 

or city manager) suppotting the police chief's inter-
est in ,the p~ogram. 
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• The prospective department must agree to provide neces
sary personnel for staffing the Expeditor:'1 Unit and for 
supervising the Unit. ' 

• 

• 

• 

The prospective department must provide a prof He of 
its ci tizen-ini tiated calls for serv ice workload, 
preferably for the most recent 12-month period. At a 
minimum, this profile should include: 

The number and percentage of calls for service for 
each signal code used by the department by time 6f 
day (by hour, if' available, or by watch); and 

The types of response strate9.~es presen tly used. 
'." ;r 

It is also desirable that the departments provide the 
following data element~~ available: 

Response time defined by two intervals: delay time 
(time between receipt of call and dispatch of a 
unit) and travel time (ti!ne between dispatch of a 
,unit and arrival of the unit) for calls~ by signal 
code; and 

The~) number and percentage of 
signal codes, if available) 
mobile, delayed mobile, and 

calls for s.etvice (by 
handled by immediate 

non-mobile techniques. 

The prospective department must agree to participate 
in a planning process with the other s'elected sites 
following grant award for the putposes of obtaining 
consensus on a uniform call class ification sche.rne and 
on a certain level of uniformi ey in the types of re
sponses for given categories of calls. 

The prospective depqrtment must 
in the evaluation of I. the field 
evaluation design requirements • 

agree to participate 
test. and adhere co t.'1e" 

Criterion Facilitating Evaluation of the Field Test PrQ9ram 

,C) 

. r~ . 
The fd'llowing c r iter ion, 'ilhiJ,e not cons idered 
enhance the validity of the program findings. 
as a preferred cl;iterion which will be applied 
candidates who meet the essential criteria spelled 

essential, would areatl'l 
I~ should be con~idere~ 

if there are a nu.rnber of 

• 

out above. 

Preference will be given to departments which agree' 
not to undertake formal new progr ams dur ipg the field 
test oeriod for using the freed up time which might 
resultExCtn the implementation ,:0£ a differential res'9Qnse 
system. 
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GLOSSARY 

Appointment Response: Response by a patrol unit at a designated time 
arranged with the citizen. 

Beat: A designated geographic area to which a single patrol car is assigned. 
Also called sector in some departments. 

Calls for Service Workload: Number of calls for service resp:mded to by a 
patrol unit weighted by cor responding service times. 

Citizen-Ini tiated Calls for Ser'Tice: All requests for police assistance 
made by citizens; including alarms, ,~nd received by the communications 
center. For purpose of the field test, t.his def ini tion does not include 
on-view incidents reguir ing police intervent.ion. r) 

Critical Calls: Calls for service where an immediate or emergency police 
response is necessary to pr event or tr eat inj ur ies or in terdict cr iminal 
activities. Most in-progress calls where suspects or evidence are available 
would be considered critical. These are time critical calls where an officer 
can take some kind of prevention, deterrence, or apprehension action, or 
provide oth~r emergency services. 

Delay Time: Length of time between when a call for service is received 
by the police and when a radio dispatcher dispatches a patr?l unit to handle 
the <:'alL ! t in<:'lud~s t.wo int'H'lals: \' the length of tlme i'ebl~~n '..,.hen 
~ call is received by the complaint operator and when sent to the dispatcher, 
and the length of time bet'fIeen when the dispatcher r acei'les t.he call and 
dispatches a patrol unit. 

Delayed Mobile Response: Response to a call for service by a patrol unit 
which is not an immediate response. There are two options for delayed mobi.le 
response: 1) response 'Nithin 30-40 minutes, or 2) app::>intment response. 

Eff iciency: Extent to which ci tizen-in,itiated calls for service workload 
can be ha~dled at a minimum cost in resources. 

Ex-pedicor Unit: A unit within the department which 'will handle calls re
auir ing non-mobile responses. At a minimum r the unit '..,ill handle telephone 
teports and'- refer rals to non-police agencies. It ;night also handle mail-in 
and 'fIalk-in report.s. 

Immediate Mobile Response: 
as soon as possible. 

c) 

Response to calls for service by a pa trol 'Jnit 

!-!obil~"Response: Response to calls for service by a -patrol unit. 

~on-calls for Service Activ~ties: Patrol resources which are not. used 
for responding to calls for ser'"ice. Includes administrative tasks; offic
er-initiated activities; and preventive or directed ?~trol acti7ities. 
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Non-cr itical Calls: Calls for service which require .l response by either 
police or other non-police agency but not on an immediate or emergency 
basis. ( 

" ".,~~ 

Non-mobile Rasponse: Response to calls which can be handled by {,elephon, 
reports, walk-in reports in response to police direction, mail-in reports', 
and referrals to non-police agencies. 

Officer Workload Utilization: Ratio of calls for service workload to number 
of available officer hours or, equivalently, the patrol unit utilization 
t~~ctor divided by the number of officers per unit. 

Patrol Unit: Any police vehicle or other unit normally assigned to call 
re,sponse, i.e., crUiser, wagon, foot, mounted, scooter, motorcycle, marine 
u,nit. 

Patrol Unit Utilization: Fraction of tltme a patrol unit is responding to J\) 
calls for service dur ing an eight hour tour or, equivalently, the ratio of.) 
calls for service workload to number of aVi'lilable unit hours. ci"-=" 

Response Time: Length of time be tween when a call for' service is made 
and when a patrol unit arrives at the scene of the incident., It includes 
delay and travel time. 

Service Time: Length of time between when a dispatcher sends a patrol 
unit to handle a call and when the unit indicates that the service is 
completed. It includes travel time and on-scene time. 

Travel Time: Length of time betwe~n when a dispatcher sends a patrol unit 
to handle a call and when the unit arr ives at the scene of the incident. 
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SOURCE MATERIAL FOR THE DIFFERENTIAL POLICE RESPONSE 
TO CALLS FOR SERVICE PROGRAM TEST DESIGN 

Antunes, George, and Scott, Er ic J • ~I Call ing the Cops: Police Telephone 
Operators and CitizenrCalls for ~ervice. Bloomington, Indiana: 
Indiana University, 1980. 

Colton, Kent, and Brandeau, Margaret. A National Assessment of Police 
Command, Control, and 'Communications Systems, An Inter im Report. 
Cambridge, Massachusetts: Public Systems Evaluation, 1979. 

Gay, William~ Shell, Theordore~ and Schack, Stephen. Improving Patrol 
productivity, Vol. 1, Routine patrol, Prescriptive Package~ ~ash
ington, D .• C.: NatiOnal Institute of Law Enforcement and Criminal 
Justice, 1977. 

Greenberg, Ilene, and Wasserman, Bob. 
Program Design. washington, D.C.: 
ment and Criminal Justice, 1979. 

Managinq Criminal Investigations, 
National Institute of Law Enforce-

Kansas Ci ty, ~issour i Pqlice Depart:nent. 
r:valuation Report, January - December, 

h . 

Directed Patrol Project, Final 
1979. Kansas City, Missour i: 

Kansas C!ity Police Department, 1980. 

Kansas City, Missouri Police Department. 
C',"",_"'!a""'" -_ ...... --,J • N=.tional Insti tllte of 1:.a"l Enforcement 
and Criminal Justice, 1978. 

Maxfield, ~ichaal G. Service Time, Dispatch Time, and Demand for Police 
Services: Helping More by Serving Less. Blooming1:.on, Indiana: Indiana 
University, 1979. 

Pate, Tony~ Ferrara, Amy~ Bowers r Robert: and Lorence, Jon. 
Time: Its Determinants and Effects. Washington, D.C.: 
tion, 1976. 

Police Response 
Police Founda-

Pepinsky, Harold E. "Police Patrolmen's Offense-reporting BehaviQr". 
Journal of Research in Cr ime and Delinquency, Vol. 13, ~o. 1, January, 
1976, pp. 33- 47 • 

·SCot.t, Er ic J. Case Disposition: An Assessment of Literature on Police 
Referral Practices. Washington, D.C.: Nat:ional I;'lstitute of La.,.' 
Enforcemen1:. and Criminal Justice, 1979. 

Sumrall" Raymorid~ Roberts, Jane~ and Far:ner, Michael. Di:ferent.ial Police 
Response Strategies Study. Washington, D.C.: Bir:ninqham ?olice 
Depart:nent and Police ExecUtive Research Forum, 1980. 

Tien, James~ Simon, James~ and Larson, Ri·:::hard. An Alternative Acproach;/ 
in Police Patrol: The Wilmington Split-Force.Experiment.. washin<;tt.on, 
D.C.: National Institute of Law Enforcement and Cx: i:ninal Justice, 
1978. 

44 

. , 

, 
-. 



-~~-

:~~J\~~_~_. _-_-_-____ • ___ 
--- ~----~--- --~-------

--- ... - -,- -~----;-".,-.,.q ... ~-----

(~ 

---~-~' ---..... -..-._, -<-. • ,F' _~~~._~_,,.. •• _ .... _~·'r' _ ~ ____ ~~~~~~--~~--r:_:_=..~-·-·"...........d~~-·~=_.-=~., =n-zT~>x-r;=;~" -;:,.-,....--.,~-~~~"~-~ .. -~ ..... -.. , 
i I ~- e <) 

~,l 

}' ',;;i <\ i I.,:: 

~ ~~2-:;' 
. ' ~ i 

'f/ -:;, 

I :1 
\-\ .;/ 

'r; 
Telephone di~~rator Activities, Staffing and Training 

--

Improvlng 1"1 r The complaint operator is. the first police contact for most 
',p If 

..(.1 citizens requesting police service. Operators screen all calls. If )1 C 

'j; c, Police Services categorize the problems, recode them into police-relevant ter-
~,,-~J,, minology, and d~termine the proper response. Operators. re-

~" r Through Teleophone 
galdless of the sophistication of the technology employed for .'. , processing calls for ·service, are generally instructed to obtain 1 

" ~ 
from the caller the nature ofthg problem, the iocation to which a I} 

! I Co 

Operations 11 0 ~) police unit might be sent, and the caller's name and phone v , i 
number. Operators must quickly ascertain the appropriate po- l I () 

o c = lice response and convey it to the caller, 
Police telephone operator activity precedes initial response II By by patrol units. Operators also handle many calls themselves or [l 

I ERIC J. SCOTT / STEPHEN L. PERCY 
refer them to other offices or agencies; these calls never enter the 

[I dispatch queue. What many police chiefs forget is that for a 
< 

substantial proportion of a department's calls, the phone opera-c9 [ 

11 
',:o1"'is the only police official with whom a citizen has contact. II The way in which the operator handles such a call will likely 

Q II influence caller perceptions and evaluations of police. 
II 

,11 TelePhone operators in American police agencies 
Operators are often civilians. although some departments 

employ a combination of sworn and civilian personnel. Use of 
11 ! receive and process thousands of calls for service daily. The civilians in_ radio communications positions has been promoted 

~-'] 
•• 'f- ~ I verbal exchange with operators is the first citizen contact with as a means of decreasing costs and freeing trained officers for rl 

\. 

I police in most service requests. This initialconmct can signifi- other assignments. Occasionally. sworn officers are ::ISsigned ::IS U 
candy affect the demeanor of citizens whe:,"nay later interact complaint operators as punishment for internal rule violations or 

, 
\ 

) with officers, citizen expectations and evaluatIons of police, the because they have been taken off duty for reasons of infirmity or 
I 

e_,,-"":: ! 1 
0 <) 

quality of infonnation received by the police, and officers who incompetence.' Females predominate, perhaps because the op-

I Q I respond to the cilll. In many calls for service, such as provision erator's job has been conceptualized by' police planners as 
(, I of information to callers, the police operator handles the request largely clerical in nature; some departments label.their operators a I 

~ G_ without further action by patroi or other units; the operator "complaint clerks ... Ij 
t provides a service directly to the caJIer. Their direct, service-· Perhaps because of this perspective, police operators are I! .Co,':; providing contact with citizens and th~ir potet:Jtial impact on 

(~, 
'¢ usually poorly trained, receiving little/onnal instruction. Most 

(i 
-- citizen demeanor and evaluations indicate that telephon~'opera- of the departments we observed instituted only minimal training I! 

Q) 
tors are an important part of poiicing. programs for their operators; we believe this to be common 

~ (j' C\ c Police officials, however. have traditionally held depart- practice. Operators are instructed about operating the phone 
;.~" ~j I, ,... ... 'v?' >( .~ mental telephone operators in low esteem, viewing them sim- console or call director. and are given rudimentary guidelines 

I! 
-.~ : ~: 

(( 
ply as internal support personnel necessary for dispatching for telephone behavior arid directions on the kinds of informa-

'\ G 

patrol units. Many officials do not consider that operators pro- tion they should seek from callers. Beyond these instructions !j ,~ . 0 . \-v vide services directly to citizens and that operator responses can and review of written guidelines. few entry-level training pro-
~c - affect both citizen attitudes and police performance. The neglect gr:lf'.lS or courses for operators exist. In-service training is also l.\ 

r of telephone operators is evidenced by minimal operator train- scant, some~imes consisting of an occasional directive from the 
'1 w 0 

ing and supervision. and the general inattention given by offi- communications section head. This does not mean that con:;i-

~ cials to this area of communications., derable on-the-jOb training does not ~cur. On the contrary. 
.-) ... some operators become quite skilled in interpersonal communi-

II 
Ii 

ERIC J. scon is a research associate cations and become extremely proficient even in the absence of 

at the Workshop in Political Theory and formal training programs. 
u Policy Analysis. Indiana University. Not only are formal training programs rarely used. but tele-

e- Bloomington, Indiana 47401. On the phone operators are infrequently supervised. Although a super- 1 
'\ 

- . staff of the workshop since 1973, Scott visor may be present in the complaint room during most shifts. r; 
~':~; 

is currently co-principal investigator of he or she rarely monitors operator handling of calls for service. I ~ 
an LEAA-funded study to examine citi- j' 

~'" f Work content is generally not reviewed, job performance is not 1\ 
<I I) 

zen demand for police services and 
analyzed, and improper behavior is left uncorrected. The usual II 

0:) 'J' 
~ information exchange among citizens, l! , ' , reason offered for lack of supervision is that the job is highly [' 

''''' 
police telephone operators. dispatch- 11 " discretionary, tha', calls must be answered rapidly and continu-o ers, and,patrol officers. ' l 

0 ously, and that there is simply no time to review performance. ! j 
0 

I Implicit in the lack of supervision is the view that complaint ' , 
STEPHEN L PERCY is a research as- i 

~ 
--<" Q sociate at the Workshop in Political room procedures are not important enough to justify either I 

Theory and Police Analysis at Indiana adding manpower for performance review or removing opera- 1\ 0 

0 University. Percy is currently working on tors from the console long enough to suggest improvements in 

-- an LEAA-iunded study of police per- behavior. Operators are thus largely free to decide whether to I 
;j::- \} 

t~? forma~'ce-measurement theory and has promise a caller that a unit will be sent, and therefore whether a i , 
~ ~ 

r 
,0 also been involved in an NSF-funded call will enter the dispatch queue. j 

'/ 
l--;O"-

I i ,::. .0 study, The Police Services study, which Operators may also determine the priority of a call by their () 

I has endeavored to trace the effect of ! :::,-
wording on.the complaint -card, An operator's decision to code a , . , 

agency organization on police perlor-
t) ~~ \. call as "see complainant"' r:l.ther than as "prowler reported'· 

) r_ .. 
0 

[ 
mance in the community . I 

may have significant impact on the position of the call in the 
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TABLE 1 

Police Telephone Operator Responses 
To Citizen Calls for Service 

Number of 
Operator's Service Role Resp~ 

Operator as information conduit 
Unit promised 12,869 

Operator as intermediate service 
-provider 

Referral made 3,918 
Call transferred 1,164 

Operator as direct service provider 
Information taken from citizen 4,178 
Information provided to citizen 2.105 

Other responses 
Police cannot handle call 1,256 
Other, don't know response 928 

Total Calls for Service 26,418 

Percent of' 
Responses 

49% 

15% 
4% 

16% 
8% 

5% 
4% 

100% 

dispatch queue and thus on response ~in,te .. Operator's decisions 
set the staoe for all further police activity In response to a call. 
Once a c~h has been categorized, the appropriate police re
sponse is routinely invoked. Thus one of the lowest positio~s in 
a police department (in terms of both status and rem~neratJon) 
possesses a significant agenda-setting role for the entire depart-
ment. . 

Of course. not all calls are subject to operator discretion. 
Departmental policies may exist to co~er mo.st si~ations that 
arise. Some' departments have regulations stlpulatlng that all 
citizen requests for assistance by an officer must be honored. 
But since there is normally so linle direct departmental over
sight of operator behavior and only infrequent mo~itoring. of 
operator call handling procedures. operators by fiat e~erclse 
their own judgment about the type of response appropnate for 
most citizen calls to police. 

Police Operator Responses to Callers 
In the summer of 1977, the authors participated in a major 

study of police patrol and referral practices in 24 departments 
located in three metropolitan areas. l As part of that study. we 
observed departmental call handling procedure~ and ~onitored 
incoming calls for service. Trained observers eIther listened [0 

citizen c-alls as they were answered by operators or reviewed 
tapes of the citizen-operator exchange. Information was collect
ed on rp,ore than 26,000 calls for service recorded during all 
three drl.!i~L~rdfts and on each day of the week. Observers noted 
the nature of the problem as presented, by the ci,tizen as well as 
the operator's response. 

The overriding view of complaint operators is that they act 
onlv as a conduit of information between citizens and respond
ing' patrol officers. We found, however. that operators per
formed many more functions than simply channeling a citizen's 
request to a dispatcher for transmission to an officer .in the field. 
Operators provided information and processed servIce requests 
themselves without fuz:ther action being taken by other police 
officers. In many calls. operators were the sole p.olice con.tact 
for the citizen requesting service; operatl:lrs prOVided servIces 
directly to callers. 
. Table 1 presents a breakdown of operator re~ponses to c~

Ie-'rs. The table shows that police operators promised that a umt 
wClJld be dispatched in about half of the observed calls (with 

\\ . 
, POllee cauel ana leift;kwne ooetlIbOns were SIlJOiild in 211 pollCO agencieil localed on Ine 

Roenesler. New YorI<: Tarr.pa·S~ Petersllurg. Flon~:and SI.Louls. Missoun. melropOlllan areas. 
Some ot lIle iOeas and analyses in lIllS at!lcle are orawn trom elltiier reportS b .... 1d on U". SIUCly. 
These IncJuae George AnlUnes and Eric J. Scoll. "CaJing lhe C)ps: Poli~ Teiep~OM Oceralors 
ana Calls lor SeNlce" (Bloomlnglon. IN: lnoiana UniVersity. WOII<snoo In Poh~cal Theory ana 
Policy AnalYSIS. 1 :179): ana Ene J. Scoll. Calls 101 !S<JrVlce: Claren Dem.enO am' Im".' PolIce 
Respons6 (WaSnlnglon. D.C.: U.S. Governmenl P"nong OtflCe.lonncomlllgl. 
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CRIMINAL 
INTERROGATION 

A 1\1 0 
BEHAVIORAL 

ANALYSIS 
INTEIRVIEWS 

A Five C)ay Course 

offfiJ,:ed by 

JOHN E. REID A1ND ASSOCIATES 
Internationally Ret:ognized Polygraph 

(Lie·Detect~") Experts 

John E. Reid and AssoI:iates has trained lawen· 
forcement personnel from ,over 1,000 federal, state, 
and local agencies and thoLlsands of private security 
personnel in Criminal Inter,rogation and the art of 
Behavioral Analysis Interviews. 

Using Reid's Nine Steps o\f Criminal Interrogation 
learn a new non·abrasive methpd on how to: 

• Initially Confront the Su.~pect. 
• Develop the Interrogatior,\ Theme. 
• Handle Denials. 
• Overcome Objections and' 
• Offer Alternatives to Stimulate a Confession. 
The instruction on Behavioral Analysis, originated 

and developed by Mr. Reid,;is desi.gned to show how 
to eliminate the innocent and i\ienti'fy the guilty 
through a face·to·face non-accusatory lmerview. 

The objective of this course is to. instruct interro· 
gators to be non·instrumental lie·detectors, to ~onfi· 
dently eliminate the truthful suspect\i by their talk, 
looks, and actions, and to obtain leg,ll1y acceptable 
confessions from the gUilty through the NINE STEPS 
OF CRIMINAL INTERROGATION. 

--------------------~-------FOR INFORMATION: Return this coo:oon, or call 
Joseph P. Buckley at (3121 782·2100. 

Mail to: Joseph P. Buckley 
John E. Reid and Associates 
215 North Dearborn Street 
Chicago, Illinois 60601 

Name ___________________________________ __ 

Address 
City _____________ State ____ Zip __ _ 

Org Phone ( 
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Operators1 decisions set the stage 
for all fur;ther police activity in re
sponse to a call. 

units actually being dispatched. in most of the cases). In these 
calls. the operator acted as an information conduit routing the 
service request from the citizen through the dispatcher to the 
responding officer in the field. The primary task of operators in 
these calls is to obtain sufficient information so that appropriate 
police units can be quickly routed to the problem or crime scene 
to assist the caller. 

In about 20 percent of observed calls ror servic/c the operator 
either referred or directly transferred the caller to another unit or 
agency. Referrals and trartsfers were made both to internal 
police units (e.g., detectives. juvenile officers, chief's office) 
and to outside agencies (e.g., community service organizations, 

, other municipal departments. private service providers such as 
anorneys or insurance companies). When referring or transfer
ring callers, operators acted as intennediate service providers, 
linking callers with other in~ernal or external service providing 
units. 

In another one fourth of observed calls for service. police 
operators acted as direct service providers and generally were 
the only police contact caBers had concerning an incident. In 
more than half of these calls. operators took information from 
citizens; they did not always take action on the caller's behalf, 
however. Sometimes callers merely wanted to inform the police 
of a specific situation (such as the presence of a night cleaning 
crew in a building whose lights were usually off). In other calls, 
operators took reports from citizens for filing with the detective 
division. Sometimes citizens were told that police would take 
care of the matter. but were not '~old specifically that a unit 
. would be sent. 

Among other types of calls that were directly handled by 
operators were those in which information was provided to the 
citizen. Information provision is a common but often ignored 
operator activity. Operators provided information' 011 both po
lice related and non-police related matters. Calls 7equesting 
general information on travel conditions, street directions, park
ing regulations, and other matters were frequently received. 
Operators often explained the circumstances surrounding a cal
ler's particular problem or explained departmental policies. 
They also listened to complaints about general police or specific 
officer conduct and anelflpted to placate callers. 

Effects of Operator Responses 
The effects of operator response can have substantial impli

cations for both the police and the public. Obviously an opera
tor's response has important consequences for callers requiring 
immediate assistance in life-threatening situations or for those 
who are in need of essential information. Operator's responses 
can also affect citizen evaluation of their police. Many callers 
request information that is at best only marginally related to 
policing ("Why are the flags flying at half mast today?"). 
Operators must separate calls requiring a timely police reiSponse 
from a heterogeneous assomnent of calls. This is frequently a 
difficult task. Yet operators are often the only police represen
tative available to citizens. Their response may be the basis 
upon which many citizens form their opinions of their local 
police. Operators may foster strong citizen evaluations of police 
through prompt and courteous response, or they may create ill 
will with abrupt. impersonal. or incorrect answers. Operators 
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can also influence citizen demeanor by their responses. which in 
turn may influence the interaction between citizens and re
sponding officers in cases where units are dispatched. 

Another effect of operator responses is their influence over 
patrol officer behavior. It is the operator who assigns an incident 
type to a citizen' s request and determines the language on the 
complaint card. Di~patchers generally broadcast the nature of 
the call as they receive it from the operator. The operator, 
therefore, creates a set of expectations that may affect how an 
officer proceeds to the scene. prepares himself mentally for the 
encounter, and acts toward citizens. 

Operator Treatment of Callers . 
We found that either because of the need to answer a call as 

quickly as possible, fatigue, or a lack of understanding of the 
caller' 5 problem. police complaint operators were at times terse 
or abrupt. They were rarely expansive in their exchanges with 
citizens, answering cunly with responses like: "Yup, .... OK,·' 
or "Huh. "They were occasionally rude or hostile toward cal
lers. Sometimes these responses were a citizen's only reply 
fmm the police! A polite. professional manner that provides 
citizens with sufficient information to let them know what to 
expect from their police or that expresses appreciation for their 
taking the time to call may well increase public suppOrt for local 
police. 

Unless specifically asked, complaint operators provided very 
little information about wh&.t callers could expect from the 
police. In about half of the 26.000 observed calls. citizens were 
promised that a unit would be sent to handle their problem. Yet 
in less than I percent of dispatched calls were citizens told how 
long to expect to wait before a police unit would arrive. Citizens 
requesting police assistance may not only want to know if an 
officer will be sent, .but when he is likely to arrive. Waiting for 
an event that occurs much later than expected (or not at all) can 
seem endless. Police delay in responding to any particular call 
may of course result from the urgency of other pending calls. the 
lack of priority of a specific call, a personnel shortage. an 
equipment malfunction. or any number of additional factors. 
Nevertheless. the caller's information i~<::inadequate to make this 
judgment unless he or she is given some prior information by the 
telephone operator. 

Lack of information from operators may also be aggravating 
to callers who are not promised a unit or to whom no information 
is provided. In 5 percent of the calls we observed, citizens were 
told that police could 90t handle the call; in one third of these. 
operators offered no expla."lation for the lack of police rr,sponse. 
If a report is being taken by phone, citi2ens may wish to know 
why the call is being handled in this manner and what the police 
will do about the problem. Callers may want to know if the 
department appreciates their effort to report something suspi
cious in the neighborhood or to report an accident. We observed 
that frequently operators made no indication of appreciation for 
the citizen's effort in calling; instead. they were extremely curt. 
especially in cases where a problem was reported several times, 
Citizens may view curtness as an indication that they should not 
bother to take the time and trouble to call a!!:ain if they observe 
similar events in the future. _. 

" A key point that is often overlooked by police chiefs, com-

3 

munications sections heads, and complaint operators is one that 
needs constant reinforcement: what may seem trivial to police is 
often of major importance to callers. There is a great gap 
between the percep~,ions of complaint operators and those of 
citizens that must be bridged. There is likely to be a dramatic 
contrast between the way a citizen views a problem such as a 
drunk on the front porch and the way the operator perceives that 
problem. The presence of the drunk seems commonplace [Q the 
operator, but to the citizen it may be new and very disturbing. 
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Operators so~etimes fail to rec?gnize that many problems re
poned to polIce. are often perceived as urgent or tlm:atening to 
the .person m~mg the call. Given this .. "ntrast in perceptions. 
police compl31nt operators should reflect a concern for the 
caller's problems. . 

Policy Recommendations 

In too ~any police departments. the communications center 
h~ been VIewed ~arrowly as an !nternal support unit useful only 
as a means of roUtl~g a patrol Unit to the problem or crime scene. 
~oweveJ;'1 as descnbed above. police operators themselves have 
dl~Ct contact with chizens and often handle the service request 
wuhout funher police action. The fact: (1) that operators 
have the firs~ contact wi.~ citizen~; (2) that this preliminary 
COnt~ct can mfluence citizen actlons and demeanor prior to 
meetIng the responding officer in cases where a unit is dis
patched, as well as citizen evaluations of police; and (3) that 
?p<:rators handle many kinds of service requests themselves. 
I~dl~ates that operators perform a crucial police function. Police 
orficlals need to ~cognize these important dimensions of police 
telepho~e . operations when making decisions concerning staf
fing, trammg, departmental policies, and resource allocations. 

Certai~ly .some' poli~e officials recognize the importance of 
communlcauons ?peratlons. However, our experience indicates 
tha~ ~any agencIes have long neglected telephone answerine 
acuv.lUe~ and operator training. Recent innovations in com
mUnications have generated new technolo<>ies and equipment 
systems that are receiving widespread atten~ion. These techno
logical innovations include computer-aided dispatching 
(C.~Ds), automatic vehicle monitors (A VMs), and others all of 
which have received great fanfare in recent years) The;e sys
~ems offer several advantages, yet they do not diminish the 
Importance of either telephone operator or dispatcher activities. 
In all ~f these new .sys~ems. the telephone operator is still 
respons~ble .for gathenng Information from the caller. recording 
and codIng It. and responding to the caller. 

Based upon the arguments above and our observations in 
several pOlice agenc~es, w.e raise the following policy recom
mendatJo~s for conslderatton by police officials. Each police 
agency WIll have different priorities and needs, and no set of 
recommendations is appropriate for all al!encies. However, 
these recommendations may be useful to d;parnnents desirine 
to re-eva}uate and upgrade their communications operations. -
. 1. P?lice telephone operators should receive formal train
mg prIor t~ comm.en~ing. w~r~_ No major telephone company 
would c~nsl~er asslgmng mdlV\duals to work in their telephone 
commumcattons se~t!on without training them about the equip
ment. company poliCIes. communication skills: and appropriate 
treatment of callers. Yet, police agencies that routinely receive 
cal}s about critical matters gene~ly do not employ highlv 
tramed personnel as telephone operators. As noted above th~ 
personnel assigned to police telephone operations are ali too 
often poorlX trained, underpaid, and/or working there on tem
porary assIgnment (often as a result of disciplinary action). 
Man~ operato~ have b~ome skilled at their job as a result of 
pr~ctJcal e;<penence: This type of self-training, however, re
qUIres ~ f~rly long tlm~ pe~od and wiIllikely result in depart
m~nts navlng commUnicatIons personnel with very different 
skills levels. 

Departments should be able to increase the skills and abilities 
of operators throu~h formal training programs. Training periods 
~eed n~t be l~n~, mvolving a week or two prior to starting work: 
tn-s~r:vlce tramlng components could be built into the program. 
Tr3lnmg courses could include instruction on departmental po-

• For a doscnplion of some ma,or leeI1naJogIC:al advances in pCllCe wane see Ken! W Colton 
eel •• PolIce Comouter 'echnoiogy. Ultlan PUOhc SafelY SYSIem$. Volume 3 (LeXinglon. MA' 0 C' 
Heall! and Company. 19'13). • • • 
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THE ZONN INSTITUT1~ 
One of the Nation's Oldest and 
Finest Schools of Polygraph. 

Accredited by the American Polygraph Association. Our 
~ are of ei~ht week duration, five days per week, and 
mdu?E7 alI sU~Jects required by states requiring licensing. 
Specialized subject m.ateria! (such as psychology, physiology 
and law) are taught by professionals Within those fields 
Classes are held in both Atlanta and Miami. . 

Among our hundreds of graduates are those in the commer
cial, private, and law enforcement sector. Many of our grad
uates have been court-expertised 

License.d, approved for Veteran's training. Also, many of our 
graduates have attended per LEAA funding (must be requested 
from proper authorities). 

Classes scheduled: Atlanta 1-5-81 to 2-27-81 
6-1-81 to 7-24-$,1 

Miami 9-8-80 to 10-31-80 
3-9-81 to 5-1-81 
9-14-81 to 11-6-81 

Zonn Institute of Polygraph Inc. 
3050 Biscayne Boulevard 
Miami, Rorida 33137 

ToU Free: 
1-800-327-7870 

Lincoln M. Zonn or 
Rita M Horton 

In Rorida: 
(305) 573-36l6 

We will be pleased to assist you in placement at no charge. 
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ticies and regulations concerning communications (e.g., what 
information to collect from the, caller). interpersonal communi
cation skills, handling crisis or emergency situations (e.g., how 
to calm an hysterical or suicidal caller), and appropriate treat
ment of callers. Operators could· also be trained about the 
existence of internal units and community agencies to which 
callers with particular types of problems might be referred. 

2. Police telephone operators and other communications 
center personnel should be more closely supervised. Super
vision of telephone operators and dispatchers is minimal in 
many American police agencies. Supervision of patrol officers 
in the field. in comparison. is more generally recognized as an 
impor!ant aspect of patrol operation. The low level of operator 
supervision likely stems in part from the image of communi
cations as a relatively unimportant, internal function. It may 
also be the result of difficulties in establishing strict supervision 
over operators who handle high volumes of calls for service. 
where each call is generally quite brief. Yet operato~ deal 
directly with citizens, affect the demeanor and evaluations of 
callers. and provide them with information and other services. 
Recognizing these "public service" dimensions of telephone 
operator functions. it is evident that supervision is important to 
communications as well as to patrol operations. 

The equipment available in many police agencies offers 
unique opportunities for operator supervision. Supervisors can 
listen to live exchanges between operators and ca11ers on a 
phone extension. Many police agencies tape incoming calls for 
service, offering supervisors the capacity to review an opera
tor's performance over. several calls for service. Supervisors 
might review the taped ca11s with operators at a later time. 
offering suggestions for improvement where appropriate. In
creased supervision should encourage greater adherence to de
partmental guidelines. increased quality of information ob
tained from callers. and improved treatment of callers. :Opera
tors need continuous reminders that what they consider a routine 
situation may be new and dramatic to the caller. Operators must 
be instructed to provide a clear indication of what caller.; can 
expect from the police. Only through careful supervision will 
improved service quality be assured. 

3. Departments should provide citizens with the oppor
tunity to protest perceived poor treatment by telephone 
operators. Operator performance might be improved through 
means other than supervision. If operators were required to 
identify themselves to caller ("Riverview Police, O~erator 
Jones"), and if departments established methods of registering 
caller complaints. then citizens would have recourse if they 
receiv'!d poor treatment from operators. Operator performance 
might be significantly improved if a citizen complaint about 
rudeness or lack of helpfulness could be registered. and if the 
department took the complaint seriously and followed through. 
The possibility of supervisory review of complaints alone 
should improve operator performance, especially if depart
m~nts were willing to examine a complaint by reyiewing the 
tape recording of the call in question. If the operator was found 
·at fault, disciplinary action could em:ue and hopefully the prob
lem could be prevented in the future. In either case, a return call 
from the supervisor to the citizen could result ill improved caller 
satisfaction with police. 

4. Whenever possible operators should provide callers 
with relevant information about police response. Ourexperi
ence observing police telephone operators in several depan
ments suggests that operators often provide terse responses that 

, StudIes ShOWIng a relalionship OelWeen e>DeC1aDon aoout .a.gonse bme and ClnZen ovalu· 
allon~ at pohce InclUde: Tony Pale. el al .. PoNce Response Time AnalYSIS: ItS Oetennm.nts ana 
EHecl$ (Wasnln910n. OC; POlice FOurclabon. 1976); Kansas City Pohce Oeolrunenl. Aespens. 
Time AnalYSIS: Execul1V& Summary (Wasn,nglon. OC; Nallonallnsnlule of Law Enforcemenl and 
Cnmlnal JustICe. Law Enfo.cemenlAsslslance Ad""nl5U'allon. U.S, Oeoartmenlof JusDce. 19771: 
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offer callers little information about what they can expect the 
police to do. Callers are often very concerned or upset and want 
to know how the police will resolve their problem. Without 
taking much more time. operators could explain whether or not 
a police unit will respond; if no police unit will be sent they can 
explain why not, why the deparnnent cannot handle the matter, 
and/or who else might be able to provide assistance. With this 
hiformation, citizens can form more realistic expectations about 
police response and perhaps understand why police cannot 
handle certain calls. In a limited number of calls. the operator 
might be able to instruct the callerto take actions that will assist 
police. Operators might direct the caller. for example. to protect 
a crilm~ scene or to request witnesses to remain at the scene until 
the police officer arrives. . 

In cases where a patrol unit is to be dispatched. operators 
might provide ;,m estimate of police response time. Other re
search has found that citizen expectations about response time 
have a stronger impact on evaluations of police response than 
the actual time it takes the police to arrive at the scene."' The 
City of Wilmington, Delaware. has instituted a system of for
malized call delay where callers are informed that there will be a 
30-minute delay in police response when all patrol units :n the 
area are busy. Callers in a study of the Wilmington system were 
satisfied with a slower police response. provided they were 
inform~d of the delay by the operat{',r at the time of their call to 
police.~ Although operators may not be able to provide caIlers 
with precise estimates of response time, they may be able to 
inform callers that delays are likely during busy periods. ex
plain the reason for the delay. and reassure them that the police 
will eventuaIly respond. 

5. Police officials and supervisors should encourage tele
phone operators to be courteous and polite to callers. Cer
tainly. the departmental guidelines of most police departments 
contain some statement that telephone operators should be cour
teous to callers. During field experience, we observed many 
operators who were polite and courteous to callers. while others 
were at times brusque and even hostile. Callers may interpret a 
brusque response as indicating police do not want their assistance: 
in the future they may be reluctant to assist police. The expense of 
spending a few seconds longer with each caller should nCt unduly 
burden departmental budgets. nor should it significantly reduce 
police response time. In our experience. patrol officers in the field 
who have face-to-face contact with citizens lZenerallv make :l 

greater effolt than do operators to be polite -and co~rteous in 
practically all situations. Greater supervision and training might 
increase operator courteousness and politeness. and improve citi
zens' attitudes toward the police. 

Conclusion 
These five recommendations are offered as a means to evalu· 

ate and improve police telephone operations. They are not 
exhaustive and agencies should seek other ways (0 upgrade their 
communications center. To reiterate. the first. step is for police 
officials tQ fully recognize the intermediate and direct services 
that operators provide. Once this is recognized. informed 
changes in telephone operations can occur. These changes 
might include greater selectivity in choosing operators. insti
tuting formal training programs. increasing supervision. im
proving treatment of callers. and greater attention to providing 
information on police response. T!1ese reforms should improve 
citizen attitudes and evaluations as well as police performance 
in responding to service requests. * 

and Slepnen L. Percy. "Rescanse 'lime and C,b:en Evaluallon of Police." Jounal of Police 
SC18nce ana AamlnlSIT.bon. fOm'lCOmlng, 1980. 

• James M. Tien. James W. Simon. anC Ricnard C, Larson. =vsluattan Reaorr 01 an 14temat1Ve 
Aoproaclt 10 POlice Patrol: The Wi/mngron Sollt rorce Croenmenr (Cam~noge. MA., Puche 
Syslems EvaluatIon. Inc •• \9i7) 
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1. Introduction 

The implementation of a process requires a plrul or procedure to en
sure the fulfillment of that process. The communications process involves 
the formation of a plan or design to successfully transfer a ci tlzen I s 
call to the proper law enforcement officer in the minimum amount of tim~. 

The communications planning process should provide~ at a minimum, 
adequate procedures for policy. system, and personnel development. Those 
detailed procedures are discussed in this appendix. Figure 1 is a,.flQw 
chart illustrating the major steps for implementing a communications pro-
cess. 

2. 
Ii 

Policy D~Velopment 

To reach the desired goal of providing an effective communications 
system, policy must be developed in several areas, including: 

• Planning (short- and long-~ange). 

• Administration. 

• Operations 1) 

/1 

2.~ Planning 

Interface between patrol and communications 
supervisors. 
-.-~' 

Disagreements between communications and patrol. 

Problem resolution. 

Procedures for taking complaints. 

Dispatch policies relative to call stacking 
and/or priority ,of calls 

Standard operating procedures. 

'Interface with citizens regarding compl~ints 
about calls-for-service (CFS). 

, , , 

Planning for communications can be defined as an analytic process 
that includes an assessment of future needs, targeting towards desired 
o·pj.ecti ves. development of alternatives to the obj ecti ves. and se lection 
o.f an implementation plan that coincides with both objectives and btfdget. 
Figure 2 illustrates the major communications planning steps. 
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Figure P. Implementing a Communications Process 

JJ 
3 

i 
I 
l'~ 
f 

I 
[lJl 

U 
r I 
)11 
! 

J~ 
! 1 

I i 

I 
11 

1

1 

1 
Ii 
i 

I 
1'1 

I 
f 
J , 
I 

j 
I 

I 
1 
I 
j 
I 

I 

II 
p 

r l~ 
l 
l 

, 



o 

, 

1 
I 
! 
I 
I 
1 

1 

1 
\ 
1 , 
I 

I 
i , i 

i 
j .: 

Planner(s) 
~--------~ or 

1. 
" t... 

3. 
.1. 

5. 

6. 

7. 

Corrmittee 

Planning 
Administrative 
Operations 
Interfaces 
To Patrol 
To Superv1sors 
Day-to-Day 
Frictioos 
Cisaareement on 

poi; ci es 
!ndefinHe 

continuation 
on a 11 pol icy 
issue reso 1 u
tion 

3. Other 

Tes~ing and Acceptance 

Project Evaluation in Terms 
of Goals and Objectives 

o 

1. Position Descriptions 
2. Hiring/Screening 
3. Employee ~etention 
4. Training 
5. Other 

Center Space 
Building 

Renovations 
Raaio Tower 

?rcperti' 
;:CC License!; 

Other 

l1aintenance 
" 

Figure 2. Event Flow Chart fer Communications Plann'ing 

4 

7 I " 

. ,. ~. . -

1/ 

I 

I 

-- ~---

, a I 
"I 

1 
, . 

,I 
!1 

"!::,,-

The department or agency should develop a planning policy that pro
vides guidelines for implementing the communications process. The policy 
should cover the detailed requirements of identifying the problem, estab
lishing.goals and objectives that will provide an absolute answer to the 
problem, .and de~joping, designing, purchasing and implementing the system. 
The policy cleatIy should define the duties of all involved personnel and 
the expectations of the design. It also should identify the funding source 
to determine: The amount of funds' required and the amount available; re
strictions, if any, that may be p laced upon the use °of the. money;" and how 
payment will be made. If Federal funding is involved, thepolicY'\W.~~,l set 
forth all requirements that must be met to comply with Federal polIcies. 

Communications planning~must consider both short- and long-range 
goals. 

II ~,\:, o 

2.1.1 Short-Range Planning 

Short-range planning includes obtaining necessary licenses (e.g., 
Federal Communications Commission licenses, building permits), purchasing 
property, an(r~\taking otl1er preliminary steps that facilitate long-range 
planning. :; 

~hortJrange plans should establish objectives and requirements. These 
plans normally are project-oriented rather than broad system concept:s. For 
example, short-range plianning pOlicies may be designed to complete limited 
projects such as the addit-ion of one or more accessories to a communica
tions center. These projects normally require buHge-e consideration,. but 
can be implemented without affect.ing the entire communications process. 

Snort-range plans shguld establish planning assumptions that will cov
er situations where long-range plans sudd.~mly develop into immediatE) action 
plans. Alternatives also ar~. needed, as ;Ln long~range planning, so that 
changes necessitated by rising costs or b,~dget adjustments c.an be made. 

r 

The short-range plan requires selectJ~on of a sys,~>~m concept) implemen
tation, testing, and acceptance. Evaluation of the project against. the ob
jectives is sometimes provided informally in this planning area. 

2.1.2 Long-Range Plannin[ 

Long-range planning policy is more structured than short-range plan
ning. The long-range planning process can be classified into definite 
steps: 

• Identify the problem.,~, , , 

• Estab lish goals and. obj ecti ves. 
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• ,j Establish system requirement. 

• Determine budget requirements. 

• Establish alternatives. 

• Develop specifications. 

• Purchase andcimplementations. 

• Test and acceptance. 

• Evaluation of program in terms of goals and objec
tives. 

Planners first must identify the problem and, in the case of the,_, com
munications process, this may be a need to upgrade the communications ~e
sign, to reduce resp'onse time, or to automate an existing dispatching sys-

,tem. 
The goals and objectives that are established during the pfanning 

function usually are quite broad and may change during implementation. 
~1ul tiyear impleme.ntation during periods of budget change sometimes neces
sitates a change in objectives. System requirements either may be con- ' 
trolled by the ~ize of the budget available or they may determine a budget 

allotment. 

Alternatives are always necessary in the planning process. Solutions 
will devel,op during the various phases, ,based on feedback from previous 
decisions. Each alternative wil)). be evaluated against the system require
ments to establish a minimum nUIilhel' of solutions meeting the goals and ob-

jectives. 1 . 
After the final selection is made and the system'design is determined, 

the planner should address the following areas: 

• System Engineering. 

• Facilities: 

Operating space. 

Supervisory space. 

equipment space. 

_ c New building or enlargement of existing facil-
ities. \) 
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Radio transmitter building. 

(j "Personnel: 

Requirements. 

Selection process. 

Salaries. 

Training. 

Long-range planning for co . . 
task in the past decade because~~~~~~~ons.has b7come a more difficult 
Deli veries and installations take'

w 

longer gy e l.~ ~ovJ.ng at. s~ch 'a rapid pace. 
ware and software create additional p blP r1.°f s, and r1.sJ.ng costs of hard-ro ems or the planner. 

2.2 Administration, 

Administrative policy must corrmletely def;ne ' in the. following areas: "J." ... specific requirements 

• 

• 

Interface between police command personnel and 
communications personnel. 

Continuin,~~op~~ation of' the '~1 center in the face 
of budgejccons raints 

1'-..)'0 • 

. , "~::t 
• HirJ.ng, st~ fing, and training. 

• 
• 
• 

System maintenance. 

Guidelines for all future improvements. 

Interface with citizens regard;ng ... complaints about 
control cent~r call handling. 

2.3 Operations 

Operational personnel require policy guidelines that 
detail to guide them orr day-to-day problems that ~.-ccu~ ... ' ;n are of sufficient 
tielns center. \/ i' -.,... the communica-

A policy go.verning the interface f th .. 'J 

with patrol clfficers is of rime im 0 Q e c~mmun1.c~tJ.ons supervisors 
tweeI:J, officers in the fiell and disPa~t~~ce, s,J.nce daJ.ly problems occur be
quently amount to a dispute hP c pe:sonnel. These prool~s fre
said, and how it was inte r~~~~ ~ at the dJ.spatch7r said, or thought he 
daily proBlems will help ~ elimin~t;h; ~at:ol ~ffJ.cer. An "airing" of 
center and tne field. .rJ.ct~on ~etween the communications 
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A policy concerning shifts also is necessary. The normal structUl(3! 
is 8 a.m. to 4 p.m., 4p.m. to midnight, and midnight to8 a.m. Howevel'0, 
if these"periods coincide with the patrol ,shifts, thf3Y should be adjusted 
by one heur to provide for continuity of calls and workload with minor 
confusion. , 

,!(~P9li,Cy relative to continuing problems anCl their "resolution is cru
cial. cFuriher operational procedures that musto be controlled by policy 
are: 

(.:-~ 

/] 

? (, 

,:,) 

• Message priqrfties and message stackingt 

To patrol units. 
( 

ageJ?cies ~ , To other l-~ n 
\~--./ \l ,To data banks. 

~::-.... ',' :. ':~ 

• Network disCipline. 
n 

• Procedural codes. 
:) 

• Message security. 0 " G) 

• Radio log requirements and retention. 

• Taped t~lephone and radio information and reten-
" I' tion. ( 

1-> 

• Reports to bureaus. divisions, and other agencies. 
'11 

• Equipment m~intenance. 
(\ 

Ie • Telephone courtesy. 

• Answering alarms. 

.,\ 

'\ r. 

3. Syste~ Development 

,) 

0 

'/ ~ , , 
System planning and organization is the first i~ortant step in the 

development \pf a conununic;ations system. This Pl~pnin~\ will vary consider
ably, depend~1ng upon the ,departmental need. A small d~;partment probably 
will u~e ide~s provided bya vendor or a neighboring cq~unity. The me
dium-sized,c, ci~y will require more defined planning, inc\\~lding subsystems 
and al t,ernatH'es. This will :require a higher level of technical expertise 
than £1e slnall department ."" 
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In the large city, system development will require a systematic ap
proach, with al ternat~ ves ~nd pro?ablr wi th a~sistan~e from outside,;, sources 
(such as consultingf~rms', commun~cat~ons des~gn eng~neers, telephone 
engineers, and data personnel), as well as multiple frequency assignments 
from the' FCC. '- , 

The main goal of the department during thls stage is to'receive the 
citizens' calls-for-service and dispatch the calls to the area patrol of
ficer for resp.onse within a minimum amount pf time and with a predeter
mined degree of system reliability. 

<)1 ~= 
i'om~ of the paramet~rs 'of system engineering required in medium-sized 

and li~rgedepartments involve detailed engineerin? planning to. dete~ne 
prope:r radio coverage for mobile and portable equ~pment ove: the ent~re 
area j?f jurisdiction. This involves decisions ab9,ut transm~~ter power for 
base ,stations, 'Dower requirements for mobile and portable Unl.ts, antenna 
heigh'~s and locations of I' ra~j.o ,towers for eff7ctiv7 radiati~n ~nd, in many 
cases l\precise propagati()n measurements. Eng~neer~ng also ~nvol ves tele
phone 1\ studies to ensure that sufficient trunk lines are, a.vailable to serve 
the cJ~nununi ~y" together 'wi~h control center console des~gn to ensure 
effidency and minimum ,fatigue of operating personne,l. Subsyste~s must be" 
engine'e-red into the communications concept with one'major object~ve -- to 
transfer information in a minimum amount of time with minimum effort. 

u 0 

System development in a broad sense will require a discussion of the 
-following areas: ,~~ 

'. Equipment (system hardware). 
II 

• System procurement and implementation. 

.' Subsystems in communications. 

• System alternatives. 

• Organizational alternatives. 

3.1 Equipment 
'0 

As defined in the communications area, equipment includes both hard
ware and software items. When properly connected,they operate according 
to the objectives of the profect,"- primarily receiving an emergency mes
sage or call for assistance and ~~a'isferring (transmitting) it to the re-
sponding officer for execution. 'the integrated components of the syst:m 
are functional and responsive to this objective~only when properly engl.
neered and connE;cted. Beyond the simple objective of receiving and trans·· 
~itting a citizen's call for help, there are many equipment options that 
make the pglice officQr more flexible during his tour of duty. 

o 
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The system components or hardware ite~ns normally used in communica
tions include telephone equipment. This \'Iltll vary in its flexibility, 
capability, and size from the small departl~ent desk-type installation to 
the lar~...'~ department, where a separate equiipment room is necessary. The 
instrumerits may be dial or touch-tone, wi tjh incoming trunks and· substation 
button calling. The dispatch office shQu!d be provided with sj,ngle button 
and direct line calling to other agencies :or departments. This function 
greatly increases the calling speed. 

The dispatch control console(s) in the communicatJons center are the 
second major hardware item. A small department may have a single console 
for transmitting to and receiving from mobile and portable units, while 
the!>medium-sized to large departments may require several multiple fre
quency control consoles, depending upon the patrol area configurations and 
the number of police units requiring contact. At a minimum, the large con
sole will have the following features: 

• Transmit switch with foot controls. 

• Frequency switches or control modules. 

• Microphone (panel-mounted Grid/or lip-type). 

• Headset jack. 

• Clock. 

• Alert tone for important transmissions. 

• Receiver muting function. 

• Volume controls. 

Simultaneous selection of transmitting channels. 

• Accessory switch panels. 

The control console is connected to the base station transmitter and' 
re,\~iver by means of direct or leased telephone lines, or ,microwave or 
other radio-controlled equipment. Associated with the base station is the 
radio -tower for supporting the antenna. The remote base stations vary in 
output power from a few watts to several hundred, depending upon thEt range 
required of the radio system. \'j 

Other electror.ic items used in the control center include: 
("J 

• Logging fape recorders for telephone and radio 
channels. 

10 
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• Instant-recall telephone recorders for each com
plaint taker position. 

• Phone-patch unit for'interfacing the telephone 
and radio equipment. 

• Speech scramblers for certain radio channels. 

• Direct1ine telephones to other agencies or de
partments. 

• Status indicators for mobile status. 

• ~laps of jurisdictions and patrol areas. 

• Alarms from business places. 

• TV monitors from jail areas, parking lots, and 
ot~er critical areas. 

• Paging frequency for command personnel. 

• Other departmental frequencies (such as fire, 
ambulance, public works, adjacent cities, coun
ties, State) to be used during emergency situa
tions or interdepartmental contacts. 

• Data terminals for computer-aided dispatch (CAD). 
city, regional, State or Federal records. 

• Printers terminals for compu~ers. 

• Teletype terminals for weather information. 

3.2 System Procurement and Implementation 

The planner will be responsible for system prOCU;L"eIJlEl11.t find implolllPtlM 
tation, with the assist~~?e O,f the sys.tem design engineer, the purchasing 
agent, and the communi«(~t'Jions supervisor. Figure 3 presents guideline,s . 
for this process. The ;'Jiplementation process begins with the selected 
alternative and includes the preparation of specifications and the pu~
chas~! ,installation, llnd, system accetl't~P~. TIle specifications may be 
funct'iona.l, technical ,I qr a combination or both 

During the bid Il!'oct':liurE!, the pUtltl!1s.sin,g agent may h~ld a vendors 
confel"emce to ensu:j?e a~wp1~tls I1groolllent and lmderstanding of the proposed 
~~stem parameters. on, large system installa'tions» it is well to con
slder th~ use of a project supervisor, who will be responsible fc~ coor
dinating doU.veries i installations, work problems, permits, and testing 
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• Accept Desir~ble , 
I System Alternatives 
I 
I .1 0' I ., 

Define I Define Specialized , 
system Requirements Personnel wi " Requirements 1 J. :1:1 ::g, 

Finalize Funding and I ~I 

"'~' Budget Requirements 
I ..l. , 

FCC License ~ Prepare Specification~ L Revise or 
Applications and 1 " for Purchase I' Improve 
Loca 1 Penni ts. ..L 

Specifications , 
"1' 

f Vendors Conference, Procurement Bids, J If Reauired oto Vendors 

Ii 

r 

"Note: 

: J, 
I 

Select Desirable I No Sa ti sfactory , 
I Bid(s) I "! Bid , 

0:11 
_I J. 
~I 

l Leasing ro, Issue Purchase :-' Order to Successful f' Arrangements 
I Vendor , fOI'Telephone 

~I 1 
Equipment, Radio 
Circuits, l..and, .. 

J 
Building Space, VI Delivery and ro 

ro N Installation Etc. .... 
0' :I: J., .... ro 
ro f!I 

r 
Testing and L FCC License Must ~ 

II> 

l' Have Been Received , System Acce~tance 

~j 
-1 

I Payment to Vendors I _________ -k ______ --I 

: Evaluation of Project I 
J Original Planning 

: Relative to·System Goal:J '\ Commi ttee I. ______________ _ 

If the delive~ and installation involves ex~re~ly 
complicated radio system desi~n, tower or bUl1dmg 
construction, or ~omputer haraware an~ softwa~e. add 

"more time. Vendprs and I!contractors wl11 provlde 
estimates. C:] 

F· - Syste'm Procurement and Imp 1 ementa.t ion Guidc;lines J..gure .:>. 
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procedures. The final step in the process is system acceptance, after 
testing has indicated that the pl'oject meets the original goals and objec-
tives. " • 

3.3 Subsystems in Communications 

During system development or after a sy~tem is installed, a depart
ment may find it desirable to add subsystems!! to the basic communications 
operation. A communications subsystem is a secondary or subordinate op
eration that is not required to receive and transmit emergency informa
tion but. that enhances the communications operation. A few of the major 
subsystems include: 

• Computer-aided dispatch (CAD). 

• Automatic vehicle location (AVL). 

• Mobile digital data devices (MD). 

• 911 emergency telephone number (911)'~ 

Each of the above systems has advantages and disadvantages, that are dis
cussed in the fo11owin'g sections. 

3.3.1 . Computer-Aided Dispatch 

Computer-aided dispatch is becoming an important subsystem in the 
communications centers of medium-sized and large departments. A CAD sys
tem provides an easier, less complicated, and improved organizational ap
proach to dispatching. rechnica1 advances in the hardware and software 
areas are producing mini- and micro-computers that are smaller, more re
liable, less costly, and much more powerful than earlier, full-sized com
puters. The.programming (software) has become more sophisticated and spe
cialized, and many preprogrammed (canned) systems are available. Figure 
4 illustrates a basic CAD subsystem integrated with the communications 
control center. II 

,"--The CAD system components include/If digital computer, a terminal de-
vice with a cathode ray tube (CRT) display and a keyboard (these are used 
rather than a Teletype machine because/of the higher operating speed), 
and ma.gnetic-medium storage qevices, ~iinploying drums, discs; and tape. 
The qCAD system assists the dispatche~i wi th the assignment of vehicles, 
sinc#~ it can store and display inuneq;l.afely the status of every departmen
tal yehic1e. The special tactical patrol units of a department that carry 
two 61fficers and extra eqUipment ~lso can be displayed immediately; there
fore, the dispatcher can organi.ze the available units for any action in 
any major crime area. In assessing the incident, the dispatcher considers 
the location of the incident, the time required to respond to ''the incident, 
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the location of the various surrounding police vehicles, the importance 
of this incident relative to other incidents occurring in the surrounding 
area, how many units should be dispatched, and whether special tactical 
or officer capability is required f~om other precincts or districts. This 
CAD system capability has greatly enhanced the dispatcher's role as a 
strategic planner. 

Other system benefits include the automatic assignment of event or 
incident numbers by the computer and the management information available 
from the computer storage bank. Many report tasks in the communications 
center can be streamlined by using the computer memory and storage facil
ities. For example, CAD ~an provide terminals in the department's record 
section for entry of information from the officers' reports that is nec
essary for the monthly Unf~orm Crime Reporting (UCR) submission. Addi
tional management informUtion becomes available from these entries. 

The implementation of CAD systems in public safety ~epartments is 
increasing rapidly where a need can be justified, as n.ew technology in 
hardware and lower costs in software prevail. A major disadvantage has 
been the system implementation and maintenahce costs . 

3.3.2 Automatic Vehicle Location 

Another trend towards automation in the police communications area 
is the development of the automatic vehicle location (AVL) or monitoring 
CAVM) system. The system_~oncepts have been in existence for over a dec
ade, but the advent of the microcomputer has resulted in improved technol
ogy that makes the application a feasible reality. 

There is a growing interest in AVL systems for improving both the 
management of mobile operations and police responses to community needs. 
AVL enhances the patrolman's safety and provides data for evaluation of 
operational strategies. 

Several technologies are available for selection. The types can be 
divided in1:o three broad categories: Proximity types, dead reckoning, 
and radio frequency positioning. Each category has specific advantages 
and disadvan1:ages, and the selection of a system to meet the depar1:mental 
needs and budget is dependent upon a significan1: number of technical and 
nontechnical factors.. During the selection process, characteristics of 
the overall communications, operation, the layou1: of the city, and the 
topographical parame1:ers should be considered. A comparison of the vari
ous AVL systems was made in a paper presented at the IEEE Vehicular Con
ference in Denver, Colorado, by Geoffrey D. Wilson of the Aerospace Cor
poration. Mr. Wilson's paper identifies a variety of applications, in 
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addition to the dispatching f~nction and officer safety factors.* These 
are as follows: 

o • Tactica 1 Directi.on --Over~ll control of vehicle " 
deploymentS,can be provided in situations such as 
major raids~ riots, or natural disasters. 

• EmergEmcr Deployment -- Assistance can be pro
vids,d to units unfamiliar with the neighborhood. 

• Supervision -- Vehicle location can be determined 
when direct verification is desired or when a 
patrol oJ:ficer fails to respond. 

• Covert Operations ~upport. -~ Close sUP7rvi~i?Il;-"-:=""~"~="~ 
can bec..:'1laintained lon "traloll.ng" operatloons Wlo th ~-~. 
unmarked cars and without apparent officer com- ',,", ~~'-=o.c.~f 
munication. 

• ResGhrceuse Analysis .. -- Patrol operations can be 
analyzed to document ,the number and allocation 
of resources. 

• Patrol Strategy Development -- Vehicle assign
ments and instructions can be evaluated g,nd im
proved through analysis and correfation 6f beat 
patterns and crime events. 

D 

• Training -- Real situations can be reenacted for 
training purposes. 

• Legal Evidence" -- Substantiating time and location 
information can be provided for incidents when 
le~al implications subsequently)arise. -

• Disciplinary Action -- OQjective data can be pro
vided in situations where vehicle location at a 
given time is in question. 

• Prorating of Billing Co~ Billing charges to 
individual communities can be calculated where 

, Jj 

*Paper presented a;t IEEE Vehicular Technology Conference, 1978, ~tJnver, 
CO ,by Geoffrey D. Wilson~ Aerospace Corporatio~. 
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the agency is providing pOlice sefVi~es to several 
conununi ties under contractual arrangt;men4's.," 

AVL systems under consideration should be compared with existing 
system parameters,. and the cost-effectiveness of this subsystem weighed 
in comparison to other improvements that ndght be made in the conununica
ti6ns area. 

3.3.3 ~10bile Digital Communications 
.) 

~10bile dig~ tal conununications for use in police and <9ther public safe
ty departments ~s another subsystem that utilizes the ~omputer as the fo
cal point for storage and for switching to State and Federal .files. 

,The t~rm mobiZe digitaZ aommuniaations identifies a specific elec
tro~loc sys~em tha~ allows messages to be transmitted to and from the police 
veh~cle by data bHS rather th!J.ll using "the sta.ndard voice communications. 

. Hist?rically, it has been possible to send digital messages from a 
moblole unJ. t t~ a base station operator since the mid.~1920 I s when police 
~epartmen~: fJ.rst started to use radio transmission from the dispatcher 

/-'1:0 'the ponce car. 'I Early Teletype transmissions from mobile to base used 
,~ data bits. However, it was not until the age of computers that criminal 

data centers were implemented and extreme Iv fast answers could be obtained 
by police departments from the data storag~ bai1.k. Recent electronics tech
nolog:r ha~ ~l1owed such ~iniaturization of C;:O,mponents that a mobile termi-
nal, J.ncludJ.ng storage capabilities, easily Cal) be fitted into a small ,', 
area in a police car. " , 

Data transmission is many times faster than voice t~~nsmission.* 
Therefore, a message that would require several minutes by voice can now 
be sent and received in digital form in a few seconr:ls . In' addition to the 
advanta?e of ~ncre~sed ~r~nsm~ssion spe7d, a mobile digital ~Jit provides 
automatJ.c veh~cle ~dentJ.f~catloon and prlovacy of communications. 

(~nformation requests from computer files account for a significant 
portion of the present mobile communications. This actfvity contributes 
to the proesent channel 'congestion . ' 

D 
The officer equipped with a mobile digital unit simply pushes the 

transmit key on his terminal and the message is sent automatically. De
pending on the format used on the mobile terminal, a me.ssage may be sent 

C) 
*Digital translilission of messages is 10 to 20 times faster than voice, 

wi th virtually no chance of error. . (:',i 
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to the local'dispatcher or ;relayed to another mobile unit or to the State 
and Federal data banks:''-'" 

If there are no delays, tne response' from the computer file is re
ceived on the mobile terminal almost ins.tantly, si~Fe there is ~o manual 

"operation at the dispatch center. Delays in the system usually are caused 
by use of the assigned frequency for other messages (in the cas~ of shared 
use of the radio channel) or delays in accessing the data bank. 

The system provides the offit~r in the field with direct and rapid 
access to the computerized data files. One system disadvantage is the 
system cost versus total advantages (see Figure 5 for a basic mobile digi
tal diagram). 

3.3.4 911 Telephone Number 

Another subsystem that is being iID~lemented across the Nation in in
creasing numbers is the 911 emergency telephone number. The imp}ementa
tion of 911 has grown to ~ver 700 installations since the first major sys
tem was installed in New York City in 1968. The mCj.jor advantage of 911 
is a reduction in response time for the citizen in his call for help, 
since valuable time is not lost in looking up a:7-digit number for the po
lice" fire, or ambul ance service. Figure 6 indicates the estimated sav.ing 
of time during the emergency response cycle. One disadvantage is the high 
conversion co~t for the telephone companies. Some major utilities foresaw 
the future requirement and have m~de progress towards centr~~ office con
version to electronic switching and computeriZation. 

Some of the problems involved in implementing 911 are·: 

• 

• 

Frefiluent noncongruent boundar~~s df the police, 
fire, and ambulance services in relation to the 
telephone central office jurisdictions. 

Swi tching between different telephone companIes, 
different area codes, and boundaries to be estab
lished. 

Establishment of a 911 subsystem Hsually occurs through th,~ action 
of a committee representing the users and the utilities involved. This 
committee establishes boundaries, answering points, and estimated system 
COStS, as well as selecting 'the desired operational features. Some of 
these features include: 

• Di:tect Dispatch -- The point of reception and 
~~~~. 0 

-,1 

;:0(' Relay -- The relay of the .received 911 call in-
formation 'to the proper ag.ency for emergency ac
tion. 
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• 

• 

• 

• 

• 

• 

• 

• 

• 

• 

'T'1'ansfer -- The transfer of the' call to the proper 
responding agency. 

_!l- 'I I! 

Referral-- The 811 ca11 is referred to a central 
receiving point which de.termine:s the proper agency 
to respond. (This may require giving the caller 
a 7-digit number for reinitiatilJn of his call.) 

Called Party Hold -- The capacity to hold the con
nection of a 911 call for confirming or tracing. 

Distinct Ton.e -- Indicates to the answering opera
tor if the 911 calling party has incorrectly call
ed and subsequently hung up. This usually re
requires dedicated trunk lines. 

Forced Disconnect -- Allo\~the answering operator 
to force release of the 911 line and avoid j anuning 
of incoming calls. 

Call Recording -- Provides the opportunity to 
evaluat~ citizens' complaint's I and serves as a 
training guide. 

0" 

Ring Back -- Allows the answering operator to ring 
back the 9ll.'c;1!.ller who has hung up ",his phone. 

" 
~elective Routing -- Allows a 911 call to be auto
matically routed to a predetermined answering 
point, regardless of the telephone boundaries. 
This option is not available in all telephone jur
isdictions since it requires some degree of com
puterization and/or electronic switching.' 

1/ 

Automatic Number Identification -- Automatically 
displays the telephone number of the calling party. 

Automatic: Lb?zation Identification' '-- Displays the 
street adCTess of the caller. 

o. Coin-free Dialing -- Allows the 911 caller to 
place an emergency c~ll to the public safety de
partment without insertion of a coin. 

I" 

o 

(f 

Some of these options are g~nerally available, some are still in the p 
experimental stage, and others .are avai lable at additional cost. The usua,i[ 
responsibili ty of the 911 commi,t~ees is to analyze the needs of the agency 
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or community; cost.factors, availability of options, volume of calls, pro
posed boundaries' and other critical factors. This information then is 
weighed ag~inst the desired features. 

3.4 System Al ternat,ives 
.c-..:<-"-.. __ 

:::"""'\ 
/;---~ 

During the system development 
alternatives that are necessitated 
These alternatives can include: 

J 
. . I #t stage, J. t J.S customary to se ect sy's, em 

by cost or other system parameters. 

• Multiple base stations throughout the service 
area versus one powerful station at a central 
point. 

.• Base-repeater stations ve~sus operator-controlled 
base stations. 

• Mobile-repeater units versus base-repeater units. 

• Satellite receiver locations versus higher towers 
and gain antennas. 

• Microwave radio for base station control versus 
leased land-line control. 

Other problems will require technical expertise in!,reaching decisions 
and making proper selections. 

3.5 Organizational Alternatives 

The planner also must select alternatives in conside:;oing the organi~ 
zation structure. These usually are determined by such factors as depart
mental requirements, cost-effectiveness, urgency, and the improved use of 
man-hours. Some organizational alternatives are' as follows: 

• 

• 

• 

Hand printed or written reports versus typed re
ports. The ':;:report may not require typing for 
data entry if the legibility is sufficient for 

. bo~h entrY'and microfilming. 
i\ 

Mail-in reports versus ~n officer on the scene. 
The mail-in type of report is a method used to 
reduce officer and dispatcher ~\~orkload when per-
sonnel Qudgets impose it. ~ 

. ~. \ 

Telephone-processing is a met~~ of report han
dling that 'has t\1l0 distinct advantages. First, 

II 
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it allows information to be·entered into the data 
bank immediately after crime investigation and~ 
second, the report is made while factors are ~resh 
in the officer's mind . 

<: 

• Consolidation of city or county communications 
versus agency-operated systems. The major advan
tage of consolidation is saving of manpower in 
the telephone and dispatch area. A major disad
vantage0is ~hel!~oss of local departmental control 
over communJ.ca~J.ons personnel. Both of these fac
tors must be considered carefully prior to selec-
tion of an al ternati ve. ~. , 

4. Personnel Developm~.! 

'~\ 4.1 Personnel Selection 

. The screening and hiring ot: communications personnel·J.s one of the 
~aJ or :lements' in the planning and execution process. F:L;g~re 7 indicates 
I-he maJor steps for personnel selection. 

It is extremely important to have capable and experienced personnel 
in the telephone and dispatch positions, since these persons represent the 
~ntire de~art~ent to. the public. The professionalism and effectiveness 
of comm~~catJ.ons system operations depends as much upon its personnel 
as upon ltS hardware, software, and other equipment. 

A telecommunications center may conta£n the latest and most sophisti
cated hardware but, if the operating personnel lack the necessary profes
sional ~uali~ies, the center will be substandard. This high degree of 
professJ.ona~J.sm must be assessed during the application and screenina pro
c;:ss. It wlll be dependent upon individual loyalty, dedication, ini~ia
tJ.ve, ~nd ~ ~ense of responsibility. Other objective desirable qualities 
al'7 the ~bll:1-ty to,spe~1 accurately, type, write legibly, utilize basic 
arJ.thmetJ.c, and malntaJ.n personal cleanliness and grooming. He or she 
shoUl~ h~ve excellent physical, emotional, and menta:l health, Effective 
functJ.onJ.ng and a high level of stability in all three areas determines 
a good operator. The o.perator who loses control of his emotions while 
hand~ing difficult ~it~itions will probably lose his self-esteem and ef~ 
fectJ.veness., AllowJ.ng operators to spend off-duty hours riding in the 
patr?l car wJ.Il tend to alleviate some of tne. emotional stre~s and to 
a~uaJ.nt the operator with. some of the problems experienced oy patrol of
flcers. 

.Some departments select operating personnel from within the organi
zation .. This has certain advan~ages, including the fact: tha~ it eliminates 0 

SOme element of the screening process because the person's capabilities 
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are al:r;eady known. In addition, it represents an opportunity, to advance. 
a goo(F/~mployee into a more responsible position. The selection and 
screening of all new employees should be carried out with some vision and 
objectivity and should be a pa.rt of the objectives of the planning per
sonnel in their long-range missions. 

The recruiting and screening process for communications operators 
will, of course" depend upon the existing civil service examinations and 
qualifications. However, the department should have input to the selec-~ 
tion guidelines to maintain a high standard of operation. 

'-;"/ 
" ", 

The modern communications center is many times more sophisticated 
and complicated in its operation than those of just a decade ago. A mod
ern control consol~ may have multiple-frequency operation, with switches 
for mute receivers, tone alert, simulcast .• intercom, and other functions. 

'

Computer terminals require fast and intelligent operation to access for
/// mats in a matter of seconds while telephone calls are being answered or 

(

I vehicles dispatched. Requests for information from patrol officers must 
'/ be handled with accuracy and speed or the entire service delivery function 
l~ will d.eteri~rate with time. ' 

, The prospective candidates should be in exceilent health and physical 
condition and should be required to take a physical examination prior to 
hiring, including a hearing test. Young or middle-aged persons can per
form more efficiently in a dispatch position due to the consistent fre
quency response of their hearing ability. Older pe~sons may have fre
quency problems at the low or high portions of,the audible spectrum, thus 
creating problems in a work assignment of this nature. 

If the civil "service examination does not address the needs specific 
to the selection of COmmunications personnel, the department should re
quest the addition of at least the following items to assist them in the 
selection: 

• 

• 

• 

Intelligibility -- Does the candidate have voice 
defects, does he choose his words carefully when 
answer~ng questions; is his pronounciation cor
rect; does he slur words, speak i'?,coherently, or 
,Ive othE~r speech p:roblems? 

Fluency -- Is his vocabulary adequate; is hi,s ~e.n~ 
tence structure good; does he use words properly, 
pronounce words correctly, use slang e);.l'ressions. 
pronounce words too rapidly? 

Understanding or Coherence -- Does he speak co
herentJy; does he:pnderstand questions and lis-
ten intently? . 
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.' A~ti tude -- Does he have ~ enthusiastic attitude; 

is ~e friendly in answ~~~e?;~~stions; is he quiet 
or talkative; does he ~a~.!)v~~ conversation;. is 
~s;~;courteous. ar~~tativ:~ec~ent. or COD-

Stability Does the candidate appeat~ense or 
nervous and seem to get upset easily; is he slow 
to tmderstand questions; does he display unsound 
judgment? 

The answer to some of these questions sho~ld provide the examining 
officer with a better understanding of the appLicant's qualities. 

4.2 Personnel Retention 

Turnover in the communications section and the long-range retention 
of operating personnel will depend largely upon proper staff selection, 
I;lromotion opportunities, and the pay scale relative to comparable jobs 
m the area. Pay scales should be researched by the planner to arrive 
at a standard that will attract capable personnel. Many departments 
have a scale fixed by civil service. It always is advisable to hire 
personnel who have a previous background in law enforcement communi
cations if possible. Candidates from outside the Statel~~ general area 
will not know. street names and addresses; therefore, some value should be 
placed upon local personnel with desired qualifications. 

4.3 Determining Posi tiq:r: Descriptions 

After the department communications planner has defined the require
, ments for personnel selection, it will be necessary to prepare position 
, descriptions for each of the related tasks in the communications center. 

I' 

Many departments will find adequate positlion descriptions on file at the 
~ocal civi~ se~ice department of the city, county, or State, especially 
~n the m,ed~um-slzed and large jurisdictions. Another excellent source is 
the use of material from other departments that have established communi
cations control centers. 

The positions selected will depend upon the size of the operation. 
For instance., a sma1l department may require only one person to take the 
emergency calls and dispatch to the patrol cars, while-medium-sized and 
large departments with mc~e sophisticated control centers will require 
several complaint-takers (telephone.<:.operators for emergency ca1ls) and a 
number,of dispatchers along with shift supervisors. The large consolidat
ed control centers for public safety dispatching usually require a center 
director, shift supervisors, cqmplaint-takers, dispatchers, and, probably, 
maintenance personnel. 
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Each communications control center wi1l ha'lre a specific requirem~l1t, 
and the planner wi1l be responsible for determining the size of the staff 
required. This can be based upon the number of emergency telephone calls 
received daily ~ld the number of messages dispatched, the number of police 
or public safety vehicles that are radio-equipped, subsystem equipment 
(such as computer terminals, television monitors, alarm systems, and tape 
recorders), number of radio frequencies' to be monitored, walk-in traffic 
(if applicable), and other duties. Figure 8 estimates the staffing re
quired to answer calls within 10 seconds. 

The center usually will be staffed to meet normal requirements and, 
therefore, must have some arrangement for answering calls during major 
incidents. Many departments use the center supervisor- ahd/ or the dispatch
ing staff to answer the overflow calls. Staffing for the dispatch opera
tion will vary according to workload requirements in the control room. 
As an average, one dispatcher should be able to handle 50 radio-equipped 
units dur~~g normal operation. Patrol officers need procedural training 
as rookies in the area of communications to ensure that messages are kept 
short and concise, la-codes are used whenever possible, and other methods 
are used to conserve air time. . ' 

The following are sample position descriptions that are generally 
applicable to communications center needs and may be adjusted to meet spe
cific requirements. 

4.3.1 Control Center Director 
"-

The control center director should b~ a sworn officer of a police 
, department, usu~lly with the rank of capt.ain. He may report to a senior 
manager (such as the Division Commander or Staff Services) or directly to 
the executive.-

The control center director will be re$ponsible for direct control 
of the center. the operators, supervisors, and technical personnel. He 
win have direct interface with the patrol commanders and division and 
bureau'commanders. He also will be required to interface with outside 
departmental personnel. He will be responsible for carrying out all de
partmental policy and implementing new policies for improvement in h.is 
area of responsibility. He must have had an extensive background in 
law enforcement or public safety operations. He should have a compre
hensive and successful background in supervising personnel. 

4.3.2 Communications Supervisor 

The communications supervisor (in consolidated or centralized sys
tems) is responsible for scheduling of communications personnel, including 
all shift assignments and changes required for optimum utilization of 
personnel. He will be required. to cooperate with other agencies and or
ganizations to~~nsure maximum public safety effectiveness. He must comply, 
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and be assured. that all ,of his"/employees comply I with the policies ~ regu-
lations, procedures, and recordkeeping a.ssignments o:e the communications 
center. He should have a comprehensive background in pubac safety com
munications and in the .:;upervision Qf personnel. He rna)' be either a sworn 
officer. usually with the rank of lieutenant, or a civilian. 

n 

4.3.3 Complaint-taker and/or Dispatcher 

The complaint-taker and/or 'dispatcher should be thoroughly screened 
and a ca.refully selected app,licant. (These assumptions are" made on a ba
sis that these two positions a,re interchangeable or are combined into a 
single position.) He must be willing to accept the necessary responsibil
ity to fulfill his position. He mU$.t be prompt and accurate and have a 
capability in handling all cOlrununications tasks in a professional manner, 
resulting in courteous, accurate, coordinated, and unemotional dispatch, 
effort. He will be responsible for receiving emergency telephone talls' 
and entering" all required information on the event sheet, card, or data 
terminal, transmitting, the information to the proper patrol unit, a~td re ... 
cording all folloWup irtformation, while simultaneously prioritizing and 
stacking calls in sequential order by time of receipt and seriousness. 
He must be capable of handling all Tel~type and d~taentries and keeping 
all inform.ationconfidential. . 

vice 
Al:lpoSi tions in thle conununicatj.ons' center have standard 
qu·!lifications, and also shoul"d include the following: 

,
/t -- // 
/I y:/"' 

,1 • Gra.duatioIL;;fr6~ high school. 
;/ 
!' i / .I 

/) 

• 
• 
• 
• 

• 
• 

Excellent health, good physical cCrl'cli':-cl.on. 

Good emotional stability. 

Eyesight" corrected to 20-20. 
('. 

Good hearing ("relatively flat response from 500 
to 3000 cycles). 

General m~turity for sound judgment. 

Good personal habits. 

• Good commahd~' of the English lang'..1age. 

6 Legible handwriting or printing. 

• Ability to type (speed to be determined). 
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• Willingness to work irregular shift assignments 
or overtime, if reqt;ired. . I) 

• Must agree to undei"go",a per5o.nal security back
ground examination before acceptance. 

Salaries for each position in the comnlunications center will be de
termined from like positions in similar positions in the g~neral area. 
Fringe Benefits and step ra.ises will also be dete£;lined(,at a comparable 
level to attract desirable and dependable employees. 

4.4 Personnel Training 

The training needs of the commun:;l.cations personnel for a control cen
ter will vary considerably among small, medium-sized, or large departments. 
The small department usually trains new telephone and radio operators by 
the onsite observation method for a few days to a week. This method is 
used because of limited budgets and the lack of capable training personnel. 
wnile effective to an extent, the depart~ent would find funds well spent 
to send the pro.spective employee to a communications course for intensive 
training. Formal training generally is used by medium-sized and large de
partments. DependAng upon the c1rcumstances, the formal training may be 
furnished inhouse':'or outside. 

There are few positions in the police departmeiht subject to mere ~crH
tiny than that o£ the communications.dispatche:r·or operator. It is a posi
tion where an even disposition and qualified performance must be the rule 
rather than the exception. Performance in this position usually is in 
direct relation to his training, his ability to cope with any and all sit
uations, and his devotion to his position. 

Acr,epting the responsibility of the position for which the employee 
applies must be one of the hiring requirements. He must be prompt, aG.
curate, and courteous to the public and to police officers. Carelessness, 
a poor attitude, and disregard for supervision or policy cannot be toler
. a'ted. 

The development of professional trainirig courses for communications 
operators is. relatively new, and several colleges and community col::'eges 
have instituted prog;rams that fulfill this need. The Associated ~ublic 
Safety Commnnicati''ojl§ Officers, Inc. (APCO), has promoted training in com
munications in an effort I:c-increase professionalism in police and public 
safety departments. )? 

The technicians who are hired by departments for maintenance of equip
ment must have prior training in electronic trade schools or in college 
engineering courses. Usually, these courses pl'ovide the tJL"aining neces
sary to obtain the required FCC·license. A Second-Class Radiotelephone 
license is required to repair police-type radio transmitters. 
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. Figu:-e 9 indicates the steps that the planner must take to provide 
~~dance ~f the department is to provide the training. As stated pre- ' 
v~ously, the depth of training will depend upon the size of the department 
and t~e sophi~tication of the control center equipment. 

After the requirements are defined, a decision is necessary as to the 
tYEe and location of the training. If traihed at a college, the employee 

I) d' .' mO\les ~r6ctly to the departmental communications center for hands-on 
training for a prescheduled period prior to being assigned to a shift. 

. If inhouse training is chosen, it wil1 be necessary to select appro
pr~ate personnel to provide the training. These may be chosen from various 
depa7tment~ ~ithin.t?e d~partment and/or outside, depending upon the exact 
requ~remen~s. Tra~n~ng personnel can include: 

• A police training officer to provide law enforce-
ment instruction. ,~ 

• A command officer for police policy and regula
tions. 

It A data process.iSlg representative to 'provide train
ing on data terminals such as Teletypes or CRT 
displays and the various formats used for all ac
cessible data banks. 

• A communications director or supervisor to pro
vide training 'on the telephone and dispatch func
tions, including center operating procedure, 10-
codes~ etc. 

• 

• 

A telephone company representative to discuss the 
proper use of the equipment, available resources, 
etc. 

A radio technician to provide a broad overview of 
t.he equipment, subsystems, and their operation, 
as welLas whom to cal1 for maintenance, and such 
matters as FCC rules and regulations. 

.'. - '~. 

A rep'I'esentative from the local emergency ser-
vices office of the city or county to provide in
formation on procedures during any extreme emer
gency . 

The training 'si te usually will be at the existing police or public 
safety tralJ.ning area or academy. The advantage to this is that equipment 
is alre.ady available (e.g., chairs, tables, projectors, screens, black
boards). 
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The course guidelines a,reone of the more important parts of the 
training preparation. Generally a meeting with the proposed instructor
Will indicate their platerial content and ,the time to be allocated to the 
"subj ect matter. Some c references for material for instruction include: 

~. 

• 

l\ • 
• 

• 

Copies of departmental rules and regulations. 

Data terminal guidelines for Federal, State, re
gional, local, and)CAD systems. 

!-.:.' 

Telephone company' training guidelines. 

Vendor assistance and equipment usage ""gUIrdelines. 
\\ < 

FCC rules ,rd regulations. 

APCO Public Safety training manuals~ available 
from the national .office of APCD, NeW'· Smyrna 
Beach, Florida.' 

The training course should include a mlnlmum of 40 hours of class 
i,nstruc.tion and some period of time in the control center for hands-on 
instruction. 

Whether d;partmental employees or outside personnel, the instructors 
should be carefully selected based upon their .ability to express them
selves and past success in the training area, in. addition to being knowl
edgeable in their field. The'time to.be devoted to each subject or topic 

. should be carefully evaluated relevan't to the subj ect ,and its subsequent 
? value to the student. (, 

The course topics will vary to some extent depending upon the sub
systems that are to be used. A standard list of topics are suggested be
low: 

• Student orien'tation. 

• Law enforcement and public safety basics. 

.~ C.o1ll1l1unications procedures and techniques. 

• Departmental records.r, 

• Data systems. 
t-:;' 

• 0 FCC Rules and regulations. 

• Equipmen't andsubs.ystems. 
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• Telep,hone systems. 

Some detailed explanation of the topic areas follows to guide instruc
tors in the proper content of t~pics,c'since the selected ~nstructor may. 
not be oriented towards the exacting requirements and dut~es of the pubhc 
safety communications center. 

4.4.1 Student Orientation 
"'" 

\\ This should include rules of conduct for the employee, course obj ec
tives, necessary outside class study materials (such as formats, signals 
used street locations and names) formats and policies governing the cen
ter 'the course outline and a list of the proposed instructors, a brief 
review of the course materials, records used in the center and their im- ,,~, 
portance, and the role of the student in relation to the communications 
director, supervisor,ccmplaint-taker, dispatcher, and technician: The 
interface of center personnel with police officers, patrol superv~sors, 
command personnel and citizens outside of the department also should be 
covered. These relationships vary depending on whether the center serves 
the police department only or is a consolidated public safety communica-. 
tions center. The class supervisor will no~mally be in charge of the or~
entation and wiU introduce each class instructor. 

4.4.2 Basics of Law Enforcement and PubUc Safety 

The instructor for law enforcement should ,have a police background 
and be abl~ to provide a basic understanding of the police off~cer's role 
as it rela1l:es to the dispatch office . Material to be covered ~ncludes: 
Basic statutes, warrant information,court procedures, jail procedures, 
problems on the street that create problems for patrol officers, ,patrol de
ployment, management reaction to c:ime p~tterns, depart~ental s~~ft manage
ment the use of tactical and spec~al unl. ts, how detect~ "e and ~nves
tiga~ive;units assist patrol officers on the crime scene, the role of the 
police department during disasters, and interface with civil defense, State 
police, and other public safety departments. 

4.4.3 Communications Procedures and Techniques 

The instruc'tor fO~ thi.s unit must have a good background in communi
e cations cen'ter operation. Speci'fic areas of instruction shOUld include: 
-~ Preparation of messages, proper terminology, the art of command and con

trol standard communication procedures, abbreviations used, IO-codes 
(their 'purpose and need), and the use and value of the phonetic alp~abet, 
proper procedure for talking into a microphone! w~a~ ca~ls-for-serv~ce are 
to be dispatched and which are transferred, pr~o:~'t~zat~on,of ~essag7s, 
stacking of nonemergencymessages, the need to d~spatch cr~me-~n-ac~~on 
messages without delay, handling information requests from the publ~c and 
from the,,,, patrol officer, point-to ·point message handling, paging of command 

o 

34 

o 

o 

o 

'I 

.i __ ~ ___ -r-"~ "r '-'--"-" ~-----....,..;r--
----='"'=---,.......~ ... 

vI~' 
:::,y 

0 

;;; 

, ,.. 

! 
t 
\ 
i r 
I I 
! I 

! I 
II 
l' I 

\ I 

11 i 

11 
jl ,j 

i.( 

" I 
I 
J cr J , 
1 

1 
J 

f 

11 

t 

/ .-;--
I' 

personnel, and emergency or civil defense message handling. The details 
of all communications center records, such as event cards, logging record
ers'; insta.,t playback recprders, I'etention of tapes, normal and special 
case retention, filing, and permission to' release any center information, 
also should be covered in this part of the training. -~'.; 

This section of instruction covers the actual communications center 
r~quirements and, if available, a mock-c~nter'control unit is of great as
sistance to the student in understanding the material. A field trip to 
the civil defense center also is important in this area of instruction. 

4.4.4 Departmental Records 

The instructor for this unit will normally be an emp~byee of the 
department records section and will provide basic i~form~jion on all rec
ords in the department, including how they are rece±vedj stored, and ac
cessed, together with who may receive information. Fingerprint files, 
mug files, Part I and Part II crimes (UCR), arrest reports, criminal and 
noncriminal reports, property and evidence (receipt, storage, and dispos-

;~j al), jail records, and data access to other local, regional, State, and 
Federal record ;iles are areas to be discussed. ,It is important for the 
communications center personnel to have a complete understanding of the 
records system. This will emphasize the importance of pr.operly recording 
information received from a citizen regarding a crime.l) 

4.4.5 Data Systems 
( od

l 

If such a system is i~lemented, the data systems instructor will, 
normally spend a considerable part of his instruction period on the CAD 
concept, \'ihat storage files are available, size of files, formats to be 
used, types and number of terminals an~ their ~apability an~ speed, ter
minal .switching to other data banks iIi use in the c;lepartment" (such as 
city, county, regional, State, and Federal). A basic computer theory ori
entation should be provided, together with instruction in the use of other 
terminals and format's that may be used in the center. The instructor also 
will discuss security relative to law enforcement computers. 

4.4.6 FCC Rules and Regulations 

\ This important element of instruction can be handled either by the \\ 
"\ conununications procedures instructor or the equipment and subsystems in-
'\, structor. Each student should receive a copy of Part 89 of the FCC rules 
~~d regulations. Class instruction should be provided on all of the op
~r.ating portions. 

\ 4>4\ Equipment and Subsystems 

this 'Portion of the training program should be handled by a competent 
radio "technician or, if not available, by a conununications supervisor with 
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a technical backgro~~. Instruction should cover th~ console equipment, 
tape recorders, siatus board operation,Otransmitting and receiying base 
station equipment, sy~tem design (i.e., how the dispatch message gets to 
the mobile, portable-,-' and pager units), expected range of theuni,ts, who 
to call for maintenance on a 24-h5Ur basis, and other system factors. t, 
4.4.8 Telephone Systems 

This phase of the training can best be handled by a represent~tive 
from the local telephone company, if available. If'not, the communica
tions procedur~$ instructor should accept this responsibility. The tele
phone instruction will include proper use of instrument, proper method of 
answering, courtesy to callers, 911 emergency number (if in use), call
switching, ~xapab;J.e accessories, and who to call for maintenance . 
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