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About the Naﬁdnal Institute of Justice

The National Institute of Justice is a research, development, and evaluaticx center within the U.S. Department

of Justice. Established in 1979 by the Justice System Improvement Act, NLJ builds upon the foundation laid by
the former National Institute of Law Enfurcement and Criminal Justice, the first major Federal research

program on crime and justice.

Carrying out the mandate assigned by thé Congress, the National Institute of Justice:

e Sponsors research and development to improve and strengthen the criminal justice system and related civil
justice aspects, with a balanced program of basic and applied research.

e Evaluates the effectiveness of federally-funded justice improvement programs and identifies programs that

" promise to be successful if continued or repsated.

e 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. '

e 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 coaperative agreements is vested
in the N1J Director, assisted by a 21-member Advisory Board. The Board recommends policies and prioritiesand
advises on peer review procedures.

NL1J 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:

e Correlates of crime and determinants of criminal behavior

e Violent crime and the violent offender y
e Community crime prevention

e Career criminals and habitual offenders

e Utilization and deployment of police resources

e Pretrial process: consistency, fairness, and delay reduction

e Sentencing

e Rehabilitation

e Deterrence
o Performance standards and measures for criminal justice

Reports of NLJ-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 endorsement 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 Comnsensus 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 presented as an address to the American
Association for Budget and Program Analysis, Wasiiington, D.C., November 7, 1978.
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I have no ready solutions for these hard'questions. I do not know of any-
one else with solutions either. For now, I can only pose some questions which
may p01nt the way to the ‘development of aj methodology for cutback management:

1., VWhy cutbacks? What is causing’the need to make cuts?

2. What is cutback management? Wﬂy is it  different and difficult?

3]

3. What are the unique problems aﬁd paradoxes of cutback situations?
o b What strategic choices must maﬂagers make in cutting back?

5. What do these quesrlons and prqblems suggest as directions for future
research? . I

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 programmed. A starting point is to under-
stand that cutbacks have a number of different causes tbat condition the ability
of management to forecast, cope, or act on them; that %5, some causes of cuts are
more traceable and tractab e than others. T s |

// The most familiar cause of cuts is problem dépletion; cuts occur when a
,problem is solved, alleviated, brought under coiitrol, or when the demand that it
"% 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.

@

We have also had some problems redefined due to new and emerging techmologi~
cal changes and opportunities. An example is the movement to deinstitutionalize
the mentally ilIl. Whether delnstltutlonallzatlon was prompted by cost comsidera-
tions or humanistic impulses is unclear since both factors were important. The
important point is tha{ deinstitutionalization would have been impossible were it
not for 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.publicized. Itcusually 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 25" 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 rapldly 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 origindlly created disappear or become less trcublesome 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 agency's
survival needs. ,

o

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 dependent populations, the
suburbanization of business and industry, and the shifts in economic activity to
the Sunbelt 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 cause, for cutbacks is inflation. The cost of government
has risen rapidly over theLpast ten years -- at least doubling in most cases =-
and has really taken off over the last five years. Because of its sexvice
nature, most government costs are incurred by personnel. In an enviromment of
leveling or declining econmomic growth, something has to give. This means that in
order to make any appreciable 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 individual 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 increases, linked to ipflation in the price of
housing, in particular, have made tax limitation and roll-back initiatives
attractive alternatives to the financially pressed homeowner (irrespective of
their future implications for service delivery).

A fifth cause of cutbacks =-- limits to growth -- directly or indiretctly
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 century. 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 these factors there are numerous other indicators that suggest that
the contraction of 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. : v

What is Cutback Management? Why 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 make sacrifices.
These are tough problems that are compounded by four aspects of resource scar-
city. First, behavioral scientists have demonstrated that change is most easily
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accomplished when the people affected have some@hﬁhg/to gain, but under condi-
tions of austerity the acceptance of change wilﬁfbﬂyunlikely because the rewards
required to gain cooperation and build conseé§¥¥3ﬁgll be unavailable. Second,

=g ——
grs}gciviinsgrvice procedures, veter-
an's preference, jaffirmative action commitments, and coI&gctive bargaining agree-
ments which constrain the ability of management to target cuts. Third, organiza-
tional contraction produces some serious morale and job saéﬁsfaction problems
which make it difficult to increase productivity to make up ¥Yor 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 doing new things disappears.
Simply put, it just is not as much fun managing a contitacting organizatiom as it
is an expanding one.

A declining organization confronts its management with several 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 piece by sim-
ply reversing the sequence of activities and resources by which it was built.

The "lumpiness'" of public organizations stems from the growth process in which
critical masses of expertise, political support, facilities, equipment, and
Tesources are assembled. Taking a living thing like an organization apart is no
easy matter; a cut may reverberate throughout a whole 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, coiiections, 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 and 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 Science 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 usually prefer to spend slack resources building and
maintaining political~constitueﬁbies. 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 mogt capable
analysts are lured away by better opportunities; then freezes cripple the
agency's ability to hire replacements; 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 where to take cuts 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 means’that
when you have analytic capacity you do not need it; when you need it, you do not
have it and cannot use it anyway.

i
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The third quandary is "The Free-Exiter Problem.’”" Economists have identified
w@at they call "free riders," i.e.; people who take advantage of an organiza=~
tlog’s collective goods without contributing their share to achieving the organi-
zation'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
proyotlons, travel, training opportunities, and other available slack resources.
Durlng‘9ontraction, however, organizations must find ways to limit (include)
free exiters, i.e., people who seek to avoid sharing the "collective bads" pro-
ducgd.by the necessity to make sacrifices by either leaving the organization or
avoiding its sacrifices. Some potential free exiters, like skilled technical
pgople and talented managers, are vitally needed if the organization is to func-
tlog well through a contraction. Yet these people have the greatest employment
@obllity, and their replacements are usually the hardest to attract to a declin-
ing organization. The problem which declining organizatiaﬁ@ have to solve is how
to design mechanisms to limit free exiters amd reward valuable people for remain-
ing in the organization through its diffi@xit times.

The fourth problem is "The Tooth Fairy Syndrome."/5/ In the initial stages of

contractions, few people are willing to beliewve that the talk of cuts is for real
or that the cuts will be permanent. The initial prevailing attitude in the
organization will usually be optimistic, i.e., that the decline is temporary and
th? cuts will be restored soon by someone -- in some cases as remote as the tooth
fale: Under these conditions, management's credibility suffers and resistance,
cynicism, and sarcasm tend to dominate responses to calls for voluntary budget
ﬁuttlng. Top management appeals for voluntary sacrifice tend to be met with a
you first, then'me" response from middle and lower levels in the organization.
The preferred tactical response for nearly everyone is to delay taking action

while waiting 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 participation 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
cogfronts management with a nearly insoluble problem: How does one single out
units for large sacrifices who have people participating in the cut process? The

u;ua% 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 unit should be able to plan cuts and attrition on a multiyear basis. Such an

optimum arrangement would allow an® organization to plan its cuts so that six
months, two years;, or further om it will be allowed to fill some vacancies,
replace some equipment, or restore some services when needed. In the private
sector it is possible to make bargains for restoring some cuts later on knowing
that they will likely be honcred 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 the continuity required to make and keep bargains with a
long time frame. Most managers will resist multiyear bargaining if they fear

that the other party to the bargain will not be around when the cuts are to be
partially restored.
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” The seventh problem’Fs "The Productivity Paradox." Briefly stated, when
dealing with productivit%w it takes money to save money. Productivity requires

up-front costs incurred Ly training and equipment expenses. Under conditions of
austerity, it is very difficult to find and justify funds to invest in productiv-
ity improvement, especially if these funds can only be made available by laying
off employees or failing|to fill vacancies.

These seven problemL are illustrative of the difficulty involved in managing
cutbacks. They tend to force management to rethink the process of organizational
development and growth;jﬁnd they force managers to make new kinds of strategic
choices in the face of ﬂerplexing uncertainty.

What, Strategies?

At the present stage of our knowledgé about cutback management, strategies
are easier to describe {han prescribe. So, at this point, we need)to be satis=
fied to raise appropriate questions and hope that later their answers can help
managers cope with austerity. ,A proper start, therefore, is to investigate the
major steps in the cutback process, that is, the strategic choices that an organ-
ization must make about confromting, 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 functions, pro-
cedures, and long-term capacity. Since no organization accedes to cuts with
enthusiasm, some initial resistance is likely. But resistance is risky because
"stonewalling'" financial stress may ultimately force the need to make cataclysmic
cuts like massive layoffs; missed paydays; defaults on loans, bonds, and notes;
and the selling off of physical facilities and equipment. No responsible manager
or public official wants to be caught in that kind of a situation with its unpre-
dictable long-term consegquences and embarrassing short-term implications. Some-
time, usually quite early in the planning process, an organization's or govern-
ment's leadership will have to make the choice between struggling to resist cuts
or struggling to minimize their negative effects.

L

Deep gouge or small decrements? This choice is affected by The Forgotten
Deal Pezradox, that is, the utility of taking deep cuts initially in oxder to
rebuild the organization later is limited by the risk that the resources needed
to build back capacity later will not be available. The alternative strategy is
to take the cuts year by year in small decrements to minimize their impact in the
hope that public support for the agency will increase and the cuts will stop.
NASA, an agency which has“had 11 straight years of budget cuts in real dollar
terms, chose to follow the small-decrement strategy. People familiar with NASA
in the 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 management 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 rational political strategy.

_Share the pain or target the cuts? Sharing the pain of cuts by allocating
theni across the board to all units may minimize pain, help to maintain morale,
and build a good team spirit in the organizatiom; but it is not responsible man-
agement. Not every unit im an organization or every agency in a government
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c9ntributes 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.
Eyentuallylghbwever, if an austerity situation gets bad enoﬁgh, some 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 different 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 public 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
ig the cutback process involves the tradeoff between efficiency and equity. This
dilemma stems from both the cost of delivering services to different populations
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 semiority 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 dis-
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,

g?eatly constrain, but never completely eclipse, managerial and political discre-
tion over the locus and extent of cuts.

ERS
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Directions for Future Research

To begin to answer these hard questions, a commitment must be made to
develop a research program on the managemert of fiscally stressed public organi-
zations. We know almost nothing 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.

Second, we need to find methods f@k solving the credibility, civility, and
consensus problems that plaque organizations and governments during periods, of
large-scale cutbacks. We need to invent and perfect democratic processes #or
allocating 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 example, 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, i.e., whether expectations about government,performance will

be lowered and toleration fo¥ poor ‘services will be increased. If the post World
-War II era has been until récenily characterized by rising expectations and opti-
mism about an active public sector’ \eblllty to solve public problems, will this
new era produce a downward spiral of expectatlons and a pessimism sbout the effi-
cacy of government to help create a better society? On a similar, but more nar-
row note, how long and to what depths will Americans tolerate the effects of =
reduced public services on their lives? For example. how much will roads have to
deteriorate from deferred maintenance before potholes becorie 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 orrrefund and
rebulla)publlc serv1ces and facilities? In other words, if support for govern-
ment services swings;back and forth like a pendulum, how poor will ‘services have
to become before support for their improvement begins to build?

These are some hard questions 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 long time”horizons and enormous public support. Clearly, thg,
redevelopment of a city's economic base cannot be accompllshvd overnight. 1;ke-
wise, inflation in the price of energy is mainly a problem of internatiomnal rela-

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.
Somié functions, like zoos, jails, and local universities, can be reassigned to
couity or State government. Some services can be "privatized" by imstalling
feed, user charges, and contracting arrangements for special skills, and some
services can be consolidated to achieve economies 6f 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 differences

between cit;zen ‘needs" and citizen "wants."
overtime control,
ments.

And expenses can be trimmed through
"downtime management," self-insurance, and new pension arrange-

More impdrtantly, financial stress proimises to forcé local governmehts to
engage in new ways of thlnklng about old practices. In the budget area alone,
austerity has promptéﬁ”the adoption of prioritization methods like ZBB to be
instituted in cities where'unly .a-few months ago line item budgeting seemed
J

The enemies of responsible management in these difficult times are compla-
cency, convenience, and wishful thinking. The reluctance of public officials to
"bite the bullet" of retrenchment and instead to cope with stress by absorbing
attrition and vacancies when they occur may only put off the day when they are
forced to lay off valuable employees and sell off city property.

”»

Convenience Lmad *to maklnﬁ cuts across the board This practice implicitly

assumes that all unlts, agenc1eﬁ; and programs are equally valuable to the o
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”successfuliy managing a governmentw1de contraction.

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. Somewhere along the line of decline, officials will have to
prioritize.

Wishful thinking causes immobility. Hoping, often in the face of overwhelm-
1ng evidence to the contrary, that the preseiit state of financial stress will
only be temporary or that there will be a Federal or State Government bail out,
freezes up ifiitiatives. In a cllmate dominated by wishful thinking, building a
reallstlé sapproach to financial stress is not easy, but it is a requlslte for
"Stonewalling' resource

scarcity by ignoring it or deamying it will only precipitate crisis sometime in
the future.

Perhaps the most troublesome aspects of severe. financial stress are 1ts
political dynamics. Under conditions of the acute resource scarcity, "normal"
budgeting =-- adding new increments to last year's base appropriations and initiat-
ing a few new programs from a large number of feasibile ideas -~ will no longer
be appropriate. In order to provide a new program for a client group, some other
pregrams will have to be discontinued -- and some other client group 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 neighborhond groups fight to maintain services at pre-
vailing levels against emerging groups with new demands. For local government
officialg, 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 face the heat.

For some local governments, resource scarcity may therefore also mean 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 *~o 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 p051t1ve 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 govermnments to draw upon and a willing cit-
izenry and bureaucracy, officials should be able to dlscover 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 generating new resources, cutting expenses, and
finding new sources of productivity gains can be combined with cutbacks to pre-
serve those services most valued by the community. Rational retrenchment will
require the prioritization of services and projects, and while the ranking pro~
cess threatens to produce conflict, the spectre of financial collapse may enable

-the process to proceed more smoothly than skeptics mlght at first predict.

The third step involves a marketing strategy to sell taxpayers on the
importance 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’ 1nv01Ved i trying to cut costs. ° “ . s oo “ ' ”
Aggressive marketing can build greater citizen apprec;atlon for the efficiency of . N - 1 REFERENCES
government agencies and for the fact that most public servants are doing their »
L best to provide unllty services at least cost.

. ‘ -
& s
This understanding may, in turn, a
citizens may accept fewer setvices when resocurces are '

yield two more dividends:
obviously scarce, and taxpayers may eventually vote ‘to provide more revenues to

0 )
. : 1.> For another explication of this theme see Charles H. Levine, "Organizational
support their government and civil servants.’ o ' ‘ ) Decline and Cutback Management " Public ﬁdmlnlstratlon Review (July/August i
" 1978), -pp. 316-325. ‘ /
: : By engaging’in this three step process, local officiazls may be more than Ny R & : , . R =
Y prepared for the hard times ahead; they may also be prepared for the time when “ ! | 2. Robert E. Lane, "The Politics of Consensus in an Age of Affluence," American
resources may flow more freely. And they.may also learn once again that courage- i © Political Science Review (December 1965), p. 893.
ous management makes good politics. o N g
oo ‘ J' i 3. Allen Schick, "Systems Politics and Systems Budgeting," Public Administra-
a oy :

o | tion Review (March/Aprll 1969), p. l42.

. See, for example, HErbert Kaufman, Are Government Organizations Immortal?
. S & . (Washlngton, D.C.: The Brookings Imstitution, 1976).
\xm &m : Lo

I credit Robert W. Wilson of Montgomery County (Maryland) Government for
first labeling this syndrome for me.
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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 management than
the content, more concerned about defining and categorizing and quantifying the
job, than in getting it dome.... Thev have created false expectations and wasted
untold man-hours by making a religion of formal long-range planning."/1/ 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-
into

ies and other contributions cited in this article offer important insights
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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%yfypically you start with general concerns, vaguely felt.

== To improve the quality of the strategic decisions themselves by
(1) systematically involving those with most.specific knowledge, /
(2) obtaining the participation of those who must carry out the deci-’
sions, and (3) avoiding premature momenta or closure which could lead
the decision in improper directioms. ‘

How does one-manage the complex incremental processes which can achieve these

goals? The earlier articles structured certain key elements;/5/ these will not
be repeated here. Thée following is perhaps the most articulate short statement
on how executives proactively manage incrementalism in the development of corpo-

rate strategies:

Next you roll an issue
around in your mind till you think you have a_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 scme very’
good refinements of the idea usually emerge. Then you pull the idea in and put

some resources together _tO__St'leV_J.t sa. .t _can _bhe —”'"*’~—'F""ward~qa*~ma;c -5 a—=formal"""

You know where you want to get.

presentation.; You wait for "stimuli occurrances" or
of the idea ca help in these situations.

“"crises," and launch pieces
But they lead toward your ultimate aim.
You'd like to get there in six months. But it
may take three years, or you may not get there. And when you do get there, you
don't know whether it was originally your own idea--or somebody else had reached
the same conclusion before you and”just got you on board for it. You mever know.
The president would follow the same basic process, but he could drive it much
faster than an executive lower in the .organization./6/

Because of differences in organizational form, management style, or the content
of individual decisions, nc single paradigm can hold for all strategic deci-
sions./7/ However, very complex strategic decisions in my sample of large organ-
izations tended to evoke certain kinds of broad process steps. These are briefly
outlined below. While these process steps occur generally in the order pre-
sented, , Stages are by no means orderly or discrete. Executives do comsciously
manage 1nd1v1dua1 steps proactively, but it is doubtfyl that any one person
guides a major strategic change sequentially through all the steps. Developing
most strategies requires numerous loops back to earlier stages as unexpected
issues or new data dictate. Or decision times”can become compressed and require
short-circuiting leaps forward as crises occur./8/ Névertheless, certain pat-
terns are clearly dominant in the successful management of strategic change in
large organizations.

James Brian Quinn is the William and Josephine Buchanan Professor of
Management at The Amos Tuck School of Business Administration, Dart-
mouth College. Dr.’Quinn holds the B.S. degree in engineering from
.+ » Yale University, the M.B.A. degree from the Harvard Business School,
7" znd the Ph.D. degree in economics from Columbia University. He is a
; “.. well known lecturer and consultant to major U.S. and foreign corpora-
" tioms, U.S. Congress, the State Department, and foreign natioms. Dr.
Quinn has written widely on corporate and national policy gquestions,
particularly in- the techmological realm. His new book, Strategies for
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Change: Logical Incrementallsm, has just been published by Dow
Jones~Irwin. o

CREATING AWARENESS AND COMMITME&T--INCREMENTALLY

Although many of the sample companies had elabhorate formal environmental scanning
procedures, most major strategic issues first emerged in vague or undefined °
terms, such as "organizational overlap," "product proliferation," "excessive
exposure in one market," or "lack-of focus and motiviation."/9/ Some appeared
as "inconsistencies" in internal action patterms or "anomalies' between the
enterprise's current posture and some perception of its future environment. /10/
Early signals may come from anywhere and may be difficult to distinguish from
the background "noise" of ordinary communications. Crises, of course, announce
themselves with stridentcurgency in operations control systems. But, if organi-
zations wait until signals reach amplitudes high enough to be sensed by formal
measurement systems, §mooth, efficient transitions may be impossible./11/

NEED SENSING: LEADING THE FORMAL INFORMATION SYSTEM

Effective change managers actively develop informal networks to get objective

information--from other staff and line executives; workers, -customers; board ‘mem-
fuers, suppiiers, p011t1c1ans, technologlsts, 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-
tions build up to "tell the top only what it wants to hear." For example:

Peter McColough, chairman and CEO of Xerox, was active in many hlgh level
political and charitable activities--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 thzy
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 nndercutting 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 thei:r own values, careful executives make sure their
sensing networks include people who look at the world very differently than do
those in the enterprise's dominating 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 support before initiating action. Far from accepting
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the first satisfactory (satisficing) solution--as some have suggested they do--
successful managers seem to consciously generate and consider a broad array of
alterndtives./14/ Why? They want to stimulate and choose from the most creative
solutions offered by the best minds in their organizations. They wish to have
colleagues knowledgeable enaugh about issues to help them think through all the
ramifications. They seek data and arguments sufficiently strong to dislodge 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." Noxr 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 desired directions--by
defining what issues staffs should investigate, by selecting principal investiga-
tors, and by controlling reporting processes. They can selectively "tap the col~-
lective wit" of their organizations, genmerating more awareness of critical issues
and forcing initial thinking down to lower levels to achieve greater involvement.
Yet they can also avoid irreconcilable opposition, emotional overcommitment,/15/
or organizational momenta beyond their control by regarding all proposals as
"strictly advisory" 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 among trusted col-
leagues to test responses. Then they may commission a few studies to illuminate
emerging alternatives, contingencies, or opportunities. But key players might
still not be ready to change their past action patterns or even be able to inves-~
tigate options creatively. Only when persuasive data are in hand and enmough peo-
ple are alerted and "on board" to make a particular solution work, might key
executives finally commit themselves to it. Building awareness, concern, and
interest to attention-getting levels is often a vital-~and slowly achieved--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 Economist's Office began to project a
developing U.S. dependency on foreign oil and the likelihood of higher future
0il 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 Canada and
then of the Buick Divison. Collier's group included people from manufacturing,
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 have a
profound effect on GM's business. Collier's report created a good deal of dis~
.cussion around the company in the ensuing months. "We were trying to get other™
people to think about the issue,”" said Richard C. Gerstenberg, then chairman 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 communicate directly with the thousands

s
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Who woul@ carry out the strategy, some executives purposely undertake highly vis-
1P1e actions which wordlessly convey complex messages that could never be commu~
nlcated.as well--or as credibly--in verbal terms./17/ Some use symbolic moves

to preview or verify intended changes in direction. At other times, such moves
confirm the intention of top management to back a trust already paréially begun--
as Mr. McColough's relocation of Xerox headquarters to Connecticut (away from

the ?ompany's Rochester reprographics base) underscored that company's developing
?ommltmegt to product diversification; organizational decentralization, and
19ternat10na1 operations. Organizations often need such symbolic move;--or deci-
sions they regard as symbolic--to build credibility behind a new strategy. With-

out such actions even forceful verbiage might be interpreted as mere rhetoric
For example: .

In Gg'g downsizing decision engineers said that one of top management's
ﬁar%y.dec1s1ons 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:
senteqsﬁhis program to management, they said, 'Okay, if necessary,’we'll do it.'
They'dxgp't back down. We began to understand then that they -were dead serious
Eeellng\tgat the company would spend the money was critical to the success of )
the entirexmass reduction effort."/18/ T R

LEGITIMIZING NEW VIEWPOINTS

Often bgfore reaching specific strategic decisions, it is necessary to legitimize
new 9ptlons, which have been acknowledged as possibilities, 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 costsi
th?n newer alternatives. Therefore, top managers seeking change often con-
sciously create forums and allow slack time for their organizations to talk
thr?ugh threatening issues, work out the implications nf new solutions, or gain
an 1mpr?ved information base that will permit new optibns to be evaluaéed objec-
t%vely in comparison with more familiar alternatives./19/ In many cases strate-
gic concepts which are at £irst strongly resisted gain acceptance and suéport
§1mply by the passage of time, if executives do not exacerbate hostility by push-
ing them too fast from the top. For example: ?

When JQe Wilson thought Haloid Corporation should change its name to inciude
Xerog, he first submitted a memorandum asking colleagues what they thought of
tye idea. .They rejected it. Wilson then explained his concerns more fully, and
his execytlves rejected the idea again. Finally Wilson formed a committee ﬁeaded
bnyo% Linowitz, who had thought «” separate Xerox subsidiary might be the best
solution. As this committee deliberated, negotiations were under way with the
Rank OFganization 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-X i i
e -Xerox
produce sound advantages.'"/20/ s o might in the long run

Many top executives consciously plan for such "gestation periods" and often find

;héf the strategic concept itself is made more effective by the resulting feed-
ack. e
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TACTICAL SHIFTS AND PARTIAL SOLUTIONS

At this stage jin the process guiding executives might share a fairly clear vision
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 any omne
source. Instead, early resolutions are likely.to be partial, tentative, or
experimental./21/ Beginning moves often appear as mere tactical adjustments in
the enterprise's existing posture.. As such, they encounter little opposition,
yet each partial solution adds momentum in new directions. Guiding executives
try carefully to maintain the enterprise's ongoing strengths while shifting its
total posture incrementally~-at the margin--toward new needs. Such executives
themselves might not yet perceive [the 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 lead to a variety of different success scenarios. Yet
logic might dictate that they wait before committing themselves to a total new
strategy./22/ As events unfurl, solutionsito several interrelated problems might
well flow together in a not-yet-perceived Synthesis. For example:

In the early 1970s at General Motors ihere was a distinct awareness of a
developing fuel economy ethic. General Motors executives said, "Our conclusions
were xreally at the .conversatiocnal level==that the-big car tremd was at an end.” -~
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 di;ection.

BROADENING 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
carefully managed, these do not become the ''garbage cans" of emerging ideas, 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
desired outcome, and can force other executives toward a consensus. Such groups
can be balanced to educate, evaluate, neutralize or overwhelm oppcnents. 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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IMB'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 costs of developing software,
internal competition among their lires, 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 executives to define a new strategy. But none came into place because
of the parochial nature of divisicnal 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 fifty top executives of the company, the report was
not .received with enthusiasm, but there were no compelling objectioms. 8o
Learson blessed the silence as consensus saying, "OK, we'll do it"--i.e., 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" AND "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 major crisis, a frontal attack 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 concepts whenever possible, to co-opt or neutralize serious opposition if
necessary, or to find "zones of indifference" where the proposition wotild not be
disastrously 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 over 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 bright, aggressive young man who headed the corpora-
tion's acquisition-diversification program. Both traditional lines and acquisi-
tions groups wanted suppert for their activities and had high—level supporters.
McFarland's corporate-wirde "goodness to greatness" conferences {described in

earlier articles) first ébtained broad agreement on growth goals and criteria
for all areas.
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Out of this 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

- Typically there.are. too-many nncertainties in the total environment for managers
to program or control all the events involved in effecting a major change in
strategico 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 opportunities

and threats the firm is most likely to encounter, (2) creating suffitient
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 exploit”specific opportunities as they
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 impsact of random events, to offset opponents'’
sudden attacks, or to build momentum for new strategic shiftls. Some examples
will indicate the form these buffers may take. :

For critical purchased items, General Motors maintained at least three sup-
pliers, each with sufficient. capacity to expand production should one of the
others encounter a catastrophe. Thus, the 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& 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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When such flexible response patterns are designed into the enterprise's strategy, °
it is proactively ‘ready to move on those thrusts--acquisitions, innovations, or
resource explorations--which require incrementalism.

SYSTEMATIC WAITING AND TRIAL CONCEPTS

The prepared strategist may have to wait for events, as Roosevelt awaited a
trauma like Pearl Harbor. The availability of desired acquisitions or real
estate might depend on a death, divorce,’ fiscal crisis, management change, or an
erratic stock market break./27/ Technological 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 so' on. Very often
the specific strategy adopted depends on the timing or sequence of such random

events./28/ TFor example:

Although Continental Group's top executives had thoroughly discussed and .
investigated energy, natural resources, and insurance as possible "fourth legs"
for the company, the‘major acquisition possibilities were so different that the
strategic choice depended on the fit of particular candidates--~e.g., Peabody Coal

oy -

_ox Richmond Insurance--within these possible industries. The choice of one \
industry would have precluded the others. The sequence in which firms became \

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 Box"
(Pillsbury)--in order to generate options and concrete proposals. Usually these
"trial balloons" were phrased in very broad terms. Without making a commitment
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
::ealit:iesf\x It prevents practical line managers from rejecting a strategic shift,
as they muzht if forced to compare a "paper option" against well-defined current
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.

N

3
SOLIDIFYING PROGRESS--INCREMENTALLY

As events move forward, executives can more clearly perceive the specific direc~-
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 important ongoing activities or creating unnecessary reactions
to their purposes.

Until this point, new strategic goals might remain broad, relatively unrefined,
or even unstated except as philosophic concepts. More specific dimensions might
be incrementally announced as key pieces for information fall into place, speci-
fic unanswered issues approach resolution, or significant resources have to be
formally committed. :
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CREATING POCKETS OF COMMITMENT

Early in this stage, gniding 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 optioms. Initial projects can.be kept
small, partial, or ad hoc, neither forming a comprehensive program nor seeming

to be integrated into a cohesive strategy. Executives often provide stimulating
goals, a proper ciimate for imaginative proposals, and flexible resource support,
rather than being personally identified with specific projects. In this way they
can achieve organizational involvement and early commitment without focusing

attention on any one solution too soon or losing personal credlblllty if it
fails.

7
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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 company's technical abilities, its psy-
By making final choices
ﬂﬁore effectively--as late as possible with better data, more conscientiously
/1nvest1gat10n options, and the expert critiques competltlve projects allowed-=
these executives actually increased technical and market efficiencies of theix
enterprxses, desplte the apparent added costs of parallel efforts./29/

In order to malntaln their own ob3ect1v1ty and future flexibility, some execu-
tives choose to keep their own political profiles low as they build a new con-
sensus. If they seein committed to a strategy too soon, they might discourage
others from pursuing key issues which should be raised./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.cbjectively, without being personally on the defensive for having commit-
ted themselves to a particular solution too soon. From this position they can
more easily orchestrate a hlgh-le\ea consensis on a new strategic trust. As an
added benefit, negative decisions on proposals often come from a group consensus
that top executives can simply confirm to lower levels, thereby preserving their
personal vete for-more crucial moments. In many well-made decisions people at
all levels contribute to the generation, amplification, and interpretation of
options and information to the extent that it is often difficult to say who
reazlly 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 common focus for otherwise fragmented opposi~
tlon, or cause the organization to act prematurely to carry out a Sp&ClxlC com-
mitment. Guiding executives may quietly shape the many altermatives f10w1ng
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ﬁpward 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 hurdles or tests for strongly sup-

ported ideas with which they do not agree but ‘Which they do not wish to oppose
openly.

Since opportunities for such focusing generally develop unexpectedly, the timing
of key moves is often unpredictable. A crisis, a rash of reassignments, a reor-
ganization, or a key appointment may allow an executive to focus atteption on
particular thrusts, add momentum to some, and perhaps quietly phase gut
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 to send false signals
that stimulated other segments of their organizations to make proposals in
undesirable directions. They sensed very clearly that the patterns in which pro-
posals are approved or denied will inevitably be perceived by lower echelons as
precedents for developlng future goals or policies.

MANAGING COALITIONS

Power interactions 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,
the key figure is the one who can manage coalitions./34/ Since no ome 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 senne whether support exists among important
parties for specific aspects of an issue and try to get partial decisioms and
momenta going for those aspects. As '"comfort levels" or political pressures
within the top group rise in favor of specific 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 limited strategic issues made by 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-
tion" among these centers. As 2 partial consensus emerges, top executives might
crystallize issues by stating some broad goals in more specific terms for inter-
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 refer to these as deliberate moves "to concentrate
on the company's strengths" and "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 aupport the new corporate 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-
nificantly new major thrust, concept, product, or problem solution frequently
needs the nurturing hand of someone who genuinely identifies with it and whose
future depends on its success. For example: ‘

Once the divestiture program at Gemeral Mills was suf iciently 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 road 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.
With direct access to and the support of Rawlings he would be protected through
his 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'égo 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. Finally, the guiding executive has to see that recruiting and staffing
plans are aligned with the new goals and that--when the situation permits--sup-
porters and persistent opponents of intended new thrusts are assigned to appro-
priate positions.

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-
sion process constantly molded and modified management's concerns and concepts.
Radical crusades became 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 made/408/ or when a subsequent consensus was cre-
ated to supersede or modify it; the process of strategic;change was continuous
and dynamic. Several GM executives described the frequently imperceptible/41/
way in which many strategic decisions evolved:

We use an iterative process o make a series of tentative decisions oncthe way
we think the market will go. As we get more data we modify these continuously.
It is often difficult to say who. decided something and when--or even who origi~-

" nated a decision....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 committee meeting when things came to a vote. Usually someone

i
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will simply summarize a developing position. Everyone else either nods or states
his particular terms of consensus.

A major’ strategic change in Xerox was characterized this way:

RN ) ,
How was the overall organization decision made? I've often heard it said Fh?t
after talking with a lot of people and having trouble with a number.of decisions
whixch were pending, Archie McCardell really reached his own conc}u31on and got
Peter McCoiough's backing on it. But it really didn't happenﬁqglte that way. It
was an absolutely evolutionary approach. It was a growing feéling. A number of

people felt we ought to be moving toward some kiqq of matrix organization. We
““have always been a pretty democratic type of organization. In our gulture 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 comsensus, the guiding exgcutiv§ has to
move immediately to insure that this new position does not become.lnflex1ble.

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 pe9ple can
rapidly become systematic screens against other views.‘;Effe?tlve exgcutlves
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 ?ﬁOCESSES AND OF INTERESTS

In the large enterprises -observed, strategy formulation was.a.congingou§ly evolv-
ing analytical-political .consensus process with neither a finite beginning nor a
definite end. It generally followed the sequence described above. Yet the total
pfocess was anything but linear. It was a groping, cyclical process that often
circled back on itself, with frequent interruptions and delays. Pflffﬂ&? ap?ly
describes the process of strategy formation as being ?like fermentation in bio-
chemistry, rather than an industrial assembly line."/42/

Such iﬁcfemenﬁal management processes are not abrogations of g90d management
practice, Ndﬁ are they Machiavellian or consciously manipulatlvg maneuvers.
Instead, they/represént an adaptation to the practical psycholog1c§l an@ informa~
tional problems of getting a constantly changing group of people with dlvgrse
talents and interests to move together effectively in a continually dynamic
environment. Much of the impelling force behind logical incrementalism comes
from| a desire to tap the talents and psychological drives of the whole organiza-
tion}aﬁb create cohesion, and to generate identity with the emerging strategy.
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. 7 =2
AN INCREMENTAL--NOT PIECEMEAL--PRUCESS

The total pattern of actiom, though highly incremental, is not piecemeal in well-
managed organizations. It requires constant, conscious reassessmegt of tpe total
organization, its capacities, and its needs as related to §urround1ng 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 Gemeral Motors, said: ' i

"WYe 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
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 -
confidence and leadership for them." -

Y

/

FORMAL~ANALYTICAL TECHNIQUES -

At each stage of strategy development, effective executives 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, Hoth its
executive team and top-level groups try to project its implications for(the total
enterprise and to stimulate queries; support, and feedback from those irnvolved

in related 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 relatiomships. Others utilize complex fore-
casting models to better understand the basic interactions among sybsystems, the
total enterprise, and the enviromment. ~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 thrasts differently. Some 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, whein a more specific state-
ment might be 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 groups, technologists, unions, special issue activists, individ-
nal 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
strategy./45/ To avoid significant errors some managers try to ensure that all
important groups have representation at or access to the top./46/ The guiding
executive group may continuously 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
leadership group. Balancing the forces that different interests exert oﬂjkey
decisions is perhaps the ultimate 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 féw central themes
that can help to draw diverse efforts together in a common cause./49/ Once iden-
tified, these themes help to maintain focus and consistency in the strategy.

They make it easier to discuss and monitor proposed strategic thrusts. Ideally,
these themes can be developed into a matrix of programs and goals, cutting across
formal divisional lines 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 incrementalism to 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 g
at both subsystem and overall corporate lavels. A final summary example demon-
strates how deliberate incrementalism can integrate the key elements in more tra-
ditional approaches to strategy formulation.

In the late 1970s a major nation's largest bank named as its new president

-and CEO a man with a long and successful career, largely in domestic operating

positions. The bank's chairman had been a familiar figure on the international
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 questions: "If I look ahead seven to eight years to my retirement as
CEO, what would I like to leave behind as the hallmarks of my leadership? What

accomplishments would define my ear as having been successful?" He chose the
following as goals:

1. T9 ?e the country's number one bank in profitability and size without sacri-
ficing the quality of its assets or liabilities.

2. To be recognized as a major international bank.

3. gﬁ improve substantially the public image and employee perceptions “of the
ank.

4, To maintain progressive policies that prevent unionization.
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5. To be viewed as a professional, well-managed bank with strong, planned man-
agement continuity. ,

6. 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. :

7. To have women in top management and to achieve full utilization of the
bank's female employees.

8. To have a tighter, smaller headquarters and a more rationalized, 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 of 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 asgsistance of consultants) and
extrapolated its existing growth trends seven to eight years into the future.

According to the results ¢f 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 built on
its expertise in certain industries, which were the primary basis of its
parent country's intermational trade. , !

6. The bank's profitability be iﬁproved 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 CE0 commissioned two consulting studies: ' one on
the future of the bank's home country and the other on changing trade patterns
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 an international conference of some forty top officers of
the bank and had a background document prepared for this meeting containing:

(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 analyses
the thrusts were based upon. The forty executives had two full days to critique,
question, improve, and clarify the ideas in this document. Small work groups of
line executives reported their findings and concerns directly to the Executive
Committee. At the end of the meeting, the Executive Committee tabled one of the
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 urit 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 fiscal perfor-
mance and for performance-against each agreed upon strategic thrust within each
unit. As these plans came into place, it became clear that the old organization
had to 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 for planning, and 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, sequential
processes. They rely on the awesome rationality of their formally derived
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 ebserved acted
logically and incrementally to improve the quality of information used in key
decisions; to/ overcome the personal and political pressures resisting change; to
deal with the varying lead times and sequencing problems in critical decisions;
and to build the organizational awareness, understanding, and psychological com-
mitment essential to effective strategies. By the time the strategies began to
crystallize, pieces of them were already being implemented. Through the very
processes they used to formulate their strategies, these executives had built
sufficient organizational momentum and identity with the strategies to make them
flow toward flexible and successful implementation.
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PREFACE

Law enforcement agencies vary greatly in their infor-
mation needs, data processing capabilities, and organi-
zational characteristics. Accordingly, there 1is 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 in collecting
and analyzing the data.

A concluding section of the manual addresses the analy-
sis and use of workload data. Analysis is a particu-
larly unique process because each.agency must consider
and weigh local conditions and assumptions rélating to
supervision, policies and patrol officer work
habits.” Some of these factors, which can impact the
validity of the workload study, are not easily identi-
fied. ©PFor this reason, agencies without prior experi-
ence in collecting consumed time informaticen for
workload measurement may wish to enlist the assistance

. of POST when undertaking a patrol workload study.

A-recapitulation of the tasks whlch must be completed
before 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. Dav1dsun, Bureau Chief. It

was written by Palmer Stinson, Senior Consultant. Addi-
tional information regarding patrol workload measurement
may be obtained by writing:

"

" Norman C. ﬁoehm

Executive Director :
Commission on Peace Officer Standards and Training
7100 Bowling Drive, Suite 400
Sacramento, CA 95823

RSy

September 1979
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?to warkload study
designed to familiarize interested police managers with
~a process whereby improved deployment may be achieved.

INTRODUCTION

Procedures for measuring workload and devising patrol
plans date back to 0. 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 .it is now possible
to ‘achieve a very cleose correlation between the need for
service and work schedules.

In splte of the atternition given the deployment.issue by
the authors of  law enforcement texts, there are many
pollce forces in which the patrol officer's work hours
and days off are 1nadequate1y correlated with the ebb
and flow of citizen' s calls for s#wv1ce.'

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
information. It is also still fairly common for depart-
ments to field the same number of officers every da

around the clock even though workload varies con51derﬁ

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 additional personnel. %naer such circum-
stances, police service will be reduced unless there is
a more efficient use of the existing pool of
cers. In many agencies, substantial improvements in the
response capability of field units would occur if the
patrol force were proportionally redeployed, according
results. This POST publlcatlon is
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during the week and a composite of the totals.

»

PATROL WOR%LOAD STUDY? PURPOSE AND DESCRIPTION
. \
The purpose of this manual is to present updated proces-
ses for solving patrol deployment problems which have
been successfully 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 based on the premise that a patrol force
should 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 ‘capability,
i.e., promptness in providing service.

?

- Deployment

In a workload study, the periods of time expended in
various patrol activities and the delays which occur
when officers are unavailable for assignfient are meas-
ured and averaged by time of day, day of week and area.

include a series of bar
which are used to develop and judge
alternatlve chronological deployment
There will be a minimum of eight 24-hour charts:

The data collection products
charts (histograms),
the merits of
plans.

one for ‘each day of the week and a composite of all days.

The data dlsplay formats used in study 7ing area deploy-

ment vary in complexity according to the size and number *

of beats and reporting districts. Ordinarily, there

' should be beat maps or tables which reflect, in_percent-

ages, the area distribution of workload for each shift
If the
beat load is seriously unbalanced, it may be necessary
to prepﬂre more detailed tallies of workload by report-

ing area in order.to redesign the beat boundaries.

ey
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When these products are properly used, the patrol force
will be deployed so that a uniform level of service is
provzded around the clock to all neighborhoods and each
officer's worklocd is equalized.

N

. -Allocation

Many law enforcement administrators encounter difficulty
each year in trying to persuade city councils or boards
of supervisors to approve requests for more officers.
In many jurisdictions, the problem is compounded by the
absence 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. Personnel justifications based on these
rationales are weak because they do not give appropriate
consideration to the multitude of demographic, environ-
mental, economlu, and management varlables, such as:

- Xinds and extent of crime :

- Population of the city o

- Composition of the population

- Density of the population

- Mobility of the people

- Quality of police management and service
Attitude of the people toward the police
Area of the city

Geographical 1location iin relationship to other
communities . _—
Commerce and industry oF the C1ty T =

~ - Policy of local government

i

* The staffing relationships examined are ordinarily
police officer ratios to population and/or .crime

e
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Arguments for personnel increases based on burgeoning

crime rates assume that the police have some control

over the causes of crime. The crime studies of the last
decade offer a mass 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 numerical adequacy

of a patrol force should.-be considered in the context of
the community's police service expectations and its
ability or willingness to meet policing costs.

The patrol -manpower allocation question (is the number
of officer? 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 whic¢h are
beyond the scope of this manual. Some examples include:

- Service Policies

Is the Patrol Unit providing services which do not
require peace officer status and can paraprofes-
sionals do the job as well?

i~

- Organizational Arrangements L
How large and productive are the support units and
do specialized units relieve patrol of traffic, vice
and juvenile responsibilities? '

- Patrol Strategies
Are patrol officers assigned to a crime suppression

program and, if so, can their activities be easily
interrupted in order to respond te calls for service?

* E.g., George L. Kelling, et al., The Kansas City
Preventive Patrol Experiment: A Summary Reports.
Washington, D.C.;-Police Foundation, 1974

T I e T T oo e e B = ; 4 yi

"The workload study process, however, does provide a

useful by-product for judgments about allocation in the
form of repgrts”which furnish an objective, quantified
basis for judgidg the adequacy of the major patrol
function--responding to demands.  for service. These
reports, based on queuing (call stacking) data collected
during the study period, measure the response capability
of the patrol force. o T
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WORKLOAD CONCEPTS

[

The sections that follow establish a frame of reference
for several of the more common, and occasionally contro-
versial, workload study concepts. ‘

Response Time 0

~

is frequently ~calculated for managehent
purposes as the time period between receipt

Response time
information

of the request for service and arrival of the Patrol -

Unit . at the assignment location. Travel time and
queuing time together are logically parts of the total
response time. These two elements of the response time
total, however, are manifestations of different kinds of
problems, and for analytical purposes, they should be
measured and considered separately. o

Queuing time measurements express a relationship between
officer availability and the volume of service demand.
The measurement of queuing in time stamp card and CAD*
systems 1s very accurate because quality controls are
easily maintained in a police communication environment.

s}

Travel time, on the other”hand, is dependent on the size
and geographic character of the area being patrolled,

population and traffic density, and occasionally, the
officer's initiative. - Furthermore, the accurate
reccrding of travel time can be adversely affected by
several ~factors: one 1s radio channel congestion--

particularly on the more urgent calls--because an offi-

cer can't wait for the air to clear in order to announce.

his arrival at the scene; another is .poor radio disci-
pline. ‘For these reasons, agencies which collect travel
time data should measure and analyze thenm independently
from the queuing times. , I R

ERE

* Computer Assisted Dishatch | o ’H
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Unobligated Patrol Time

Unobligated patrol time can bea;alculafed by subtracting

all of the time consumed in each activity 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-
gated 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 judgments concerning the numerical adequacy of a
patrol force.: (Information concerning the amount of
unobligated patrol time available and its chronological
distribution is, of course, helpful whenever a depart-
ment is planning a specific, directed patrol strategy or
program beyond providing a basic response capability..

Report Writing Time

Patrol report writing systems can differ greatly in
their 1impact ‘on patrol officer availability. Common
variations employed by law enforcement agencies include
the "one-write" system (reports are handwritten in the
field, usually while on an assignment), dictated reports
(over the telephone to a stenographer or in the field to
a cassette recorder device),
by the officers, and combinations of the foregoing. -

In one variation of a "one-write'" system, for example,
patrol officers complete the structured portion (boxes)
of their report while they are out of service on an
assignment. Narratives are then completed later in the
police vehicle when the officer is in service and avail-
able for assignment but nogwo%herwise occupied.

o
i

In other '"one-write" system¢, officers may be required
to complete all but the more complicated reports
before returning to in-service status. -

typewritten station reports
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"tion "with beats as the basic ireporting area.

Analyzing the impact of report writing on the patrol

difficult when
enforced . or

departmental policies are
inadequately defined.

function is
inconsistently

‘Reporting practices should therefore be examined before

the study beginc.  If the agency perceives a system
compliance problem or does not know whether the report
writing 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
initiative 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 1is 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 administrative activity and included in that cate-
gory for study purposes. ' .

Reporting Areas and Beat Survey Considerations

- ~
Many departments have divided their jurisdictions into
reporting areas. If the areas are logically established
and appropriately sized, they will be suitable 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-
Agencies
which need to design reporting_areas will find detailed
procedures for doing so in Appéndix B.

Most experienced police administrators agree that beat
boundaries established as the result of a survey should
remain static as 1long as circumstances permit.
traditional reasons for maintaining beat stability are:
(1) to foster area responsibility at both the
operating and management levels, (2) to
statistical baseline through which officers can be held

The )

provide a°

A
H

Al

and (3) to

accountable for the discharge of their responsibilities,
) encourage the growth of rapport between
officers and neighborhood residents. The attainment of
these objectives may be adversely affected when a beat
structure is frequently changed.

The configuration of beats, accordingly, should oﬁly be

mgdified when substantial workload disparities, exces-
sive travel distances or envirommental* changes make
boundary adjustments necessary. In the older estab-

lished metropolitan areas, demographic factors tend to
slowly impact police workload and a decade or more may
pass before changes in beat boundaries are justified.
Rapid changes in the area distribution of workioad 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 substationms,
may justify the creation of a new beat.

Generally, the size of each beat should be based on the
workload occurring in the beat. Equitable 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
rgpqrtlng area plan appear on page 13,

Achieving a balanced beat design is complicated by .a
common ;situation encountered in many jurisdictions. The
problem is that different beats are husy at different
times of the day. ©Entertainment areas and industrial
parks, for example, create police service requirements
which differ dramaticglly according to the time of day.

VT NN
Alterﬂﬁg beat)boundaries on each shift to precisely bal-
ance workload would ignore the previously enumerated
benefits derived from stable beats. -

® A; new freeway or man-made lake, for example, may
glsect a beat and isolate the officer from part of his
eat, .
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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 comprising two

beats might have one Patrol Unit assigned to both beats
on the evening and early morning shifts. A single ‘beat,
on the other hand, which features many entertainment

establishments might Jjustify the assignment of two
Patrol Units during the evening hours. The beat survey
procedures will provide the information required to

‘develop appropriate beat assignment 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 reporting areas.
ffacts which vary in size according

areas are census
density.
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Beat“ Workload Procedures -

The ' around-the-clock-

beat

workload is expressed as a

percentage of the juris
tionwide -workload.
beat percentage figure

dic-
The
is

obtained by adding the con-
sumed time. totals for each

reporting area in beat

(not

shown on map) and dividing

this sum by the'igrand t
of all reportjay. areas.

Ideally, in a 10 beat
isdiction,
have 10%

In the adjoining
the ‘“core
clearly could 1lessen
workload by a

adjustment = which
some of its

otal

jur-

each beat should
of the workload.
example,
area - (beat _5)

its

boundary
shifted
. peripheral

reporting areas to neighbor-

ing beats. -‘The

two least

busy beats (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-

with
. within

ing beats
differences

range shown on the map.

'ééeat'; worklead should

workload

the

be .

.calculated for each shift
and beat officer wasSign-

ments on each shift ‘sched-

ule should be made on
basis the beat workload
that particular shift.

the

for
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. which the cdll was receivedx**.

‘request for service and the'assignment of a patrol

for which a delayed response \is permissible,
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\ DATA COLLECTION

Data collected durlng a patrol workload study falls into
,two categories. | First, there is the information essen-
tial to. making and evaluatlng deployment plans,
shift schedules,\beat assignments. A supplementary data
group is useful #or task analysis and patrol time man-
agement purposes.\ Many departments need to know, for
example, how' much| patrol time is consumed on specific
types of services) .e.g., responding to false alarms,
performing. follow-up 1nvest1gat10ns.

Basiic Data Categories
T ;

\ o

: Called-for Services* dbnsumed Time

\

The time expended in serv1C1ng each a551gnment

“mast be
computed, tallied, and:credited to the hour of

“day in
Consumed time in this
category begins when the radio dispatcher assigns the

call and ends when the a331gned patrol unit clears the
assignment. :

ing Time - A

ol

Que

This is the time that elapses between the receipt of a

unit
to respond to. the request.\ The elapsed times in
category are divided and tallied in emergency and
emergency groups. Low prloﬂlty requests for

non-
service,

should be
excluded from queuing tlme calculatlons, e.g., abandoned
vehicles. \

If \

\
‘Requests ‘from the puullccfor pollce services--usually
recelved through tQ; police communications center.

\,

** Consumed time should be credlted to the hour in which
the service was requested because deployment plann;na

must be based on the time of \day that service is
needea, not when it is provided. \
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Sgpplementary Data Categories

A department shonld also collect supplemental data dur-
ing the study period which can provide important manage-
ment information. For example, a management control
system over  directed patrol programs will require on-

going measurements of the following .consumed time
categories: :

Administrative - Qut-of-service periods for crime pre-
vention services, roll-call training, equipment servic-
ing, firearms practice, court appearances, office
dssignments, follow-up investigations, report writing,
etc. 5 : '

Personal - The time expended by patrol officers taking

care of persconal 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, investigations, field

intevviews, trafflc arrests. . -
%l

Travel - The - elapsed time between receipt of a radio

dispatched assignment and arrival at the scene. s

Patrol Shift4Cherts

Charts depicting the current shift schedule must bDe
made. At the end of the study period they will be used
in the analysis of correlations between the shift plan
and service demand. 3

v

©

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 mlnutes)

Ordinarily, field supervisors are not included in
measurements of patrol field deployment unless they are
routinely assigned to handle calls for service. If the

i
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relative -scales permit, the daily deployment pattern
should be drawn on the consumed time charts for corre-
sponding 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 period. These charts can reveal the extent to

which administrative practices governing the granting of

compensatory days off, vacations, etc., contribute to
delayed response .problems. The ovVerall impact of

.absences due to on-duty court appearances, sicknéss and
‘injury will also be reflected. The actual number of

officers available each day must be calculated and
charted if the agency conducting the workload -study
intends to analyze the distribution of wunobligated
paFrol time.

\ Study Period

\

The workload data sample should cover at least 13 con-
secutive weeks to eliminate the data skewing effect of
unusual events. When deciding the beginning and ending
dates\pf the study, consideration .should be given to the
seasonal aspects of workload., Characteristically, for
example, workload goes up during the summer school vaca-
tién. ‘A study which began when school was in session
and endeéd midway through summer vacation would not iso-
late and\measure the impact of summer vacation on patrol
workload.:

D

Dispatch Assignment Records

Dispatch cards, or computer printout logs in the case of
a. computer assisted dispatch system, are the source
documents* for the incremental tallies of elapsed times
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. '

0

* Workload studies should not employ daily activity
reports’ submitted by officers or handwritten entries
on a radio. dispatch 1log as data source documents.
Time estimates on the activity reports are too error
prone. Furthermore, the data on both the radio log
and activity reports are too difficult to categorize
"and tally. o
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CALLED-FOR SERVICES : S - - COMPUTER GENERATED .
. o ] . - . 7R . i
WORKI.OAD DISTRTIBUTION REPORT - \ 4 DISPATCH LOG :,
2. “ . .
i . . Saturday  3/17/79 DEPARTMENTAL DAILY DISPATCH LOG ' Pags Ne. )
RCPOrt;;T)/—s ‘DZXtC‘(S) . - . Dcpal‘ tment : R.A, QReport Address Crims Code Complaint  Recd Diepat Arrv Queus. Resp Clear  Consum leoff 2«0 Dispo
\ "’éﬁ ] ] Code Time Time Time Mins Mins Time
i - ol ; . 09 00000 1074 Falrview 067 ReqArea Ck 0002  0029° 0638 0027 0036 0047 0018 14774 o2 !
e i : 00 un- .02 00000° 130G M. Maln _ 008 o Alarm 0008 0009 0011 0001 0003 0029 0020 746Gl 4 :
Reporting 070 ? 0800 Etc. 14 {\ 00 A 00003  930-13 Acosta Pl 867 Loud Party 0009 0023, 0025 0Qi4 0016 0030 0067 35191 8 !
Arca 0759 0859 1459 total 18 00000 150 Sherwood 867 ‘ 4150 6010 0021 0025 ~ 00}  O00iS 0045 onze 80632 8 :
. : 02 00000 1306 N, Maln cos "1 Alarm 0010 0010 0010 0000 0000 0029 a015 - N7 4 ;
18 00000 150 Sherwood 867 i 4se 0021 0021 0OZl 0000  000O 0045 0024 82521 , 8 i
G0A 00000 930.13 AcostaPl 067 1 loud Party @023 0023 0023 0000 QOO0 0030.; 0007 76362 8 é
1-001 22 0 14 36 21 00000 18816 Eisenhowezr 001 -Car Stuck 0024 0028 0036 0004 0012 0129 0061 3TIT 3 ,
10D . 94037 Sanboen L Abbott 03l 0. AcG 0031 003l 0031 0050 56042 7 f
1-002 . 15 1 15 - I3 00000  Columbis Motal 867 LATF 415 0040 0042 0046 0902 0006 0101 0019 = 7461 s !
] t l 13 00000  Coluinbis Motel 867 1 6477 dlS 0042 0042 0042 .. 0000 0000  OlO1 0019 . 75232 8
Etc. Etc. Etc. ‘ Etc. Etc. , 13 00000 Columbls Motal 867 2 L47F 415 0042 0042 0042 0000 000 - Olol 0019 35372 8 f
h\ e E—— ‘ ! \ 09 00000 Disco Dapot 867 415 0045 0050 0050 0005 0005 = 00S8 - 0008 33001 8
/"_‘\\\-__ g ' ' 09 00000 Disco Depot 867 1 a8 0051 0051  ©0S1 0000 0000 0058 0007 50611 47022 8
& — - / 17 06000 717 St Anne 83z Veh on Lawas '~ 0054 0055 0103 0001 0009 = 0106 0011 . 80632 8
. - - o7 00000 = 824 Garner %7 Juve 415 0057 0057 0100 0000 0003 .0l21 0024 35191 ]
] 07 00000 824 Carner 267 d Juve 415 00S7 ' 0057 0057 0000 0000  OUl2l 0024 76362
Subtotal 37 " Bte 14 51 t oY 00000 824 Garner 867 2 Juve dis 0057 0057 0057 0000 0000 0121 0024 14774
- . . " m— sssen TOTALS THIS HOUR ssese  JCALLS e g 588  10S®s 335
1 00000 Archer o1s Susp Clr 0107 0113 o115 0006 Oco8 0129 006 40632 )
Program Notes: 1 00000 315 Alamada 039 Speeding 0124 - 0126 0123 0002 0004 _Ol44 0013 58112 2
~ 09 94088 Falrview o1 Hit Run 0131 0131 G136 0000 0005 0205 0034 ' Sh042 7
. . 17 00000 330 Central 810 Loud Musie 0152 0201 0201 = 0009 0009 0224 0023 - 80632 H
1. The rcporting area column should 1list all 17 00000 330 Central 810 !  LoudMuslc 0152 0200 0201 0009 0009 0224 0023 78372 s
reportiuy areas cven though no times are 0?7 94039 Sanborn & Garner 847 0 Traffle 0154 - 0154 0154 __ 021s 35191 7
recorded for the subdistrict. 97 94039 Sanborn k Garner 867 1 |, Traflfic. 0154 0154 0154 gooa - 0000 0215 co21  .35001 7
- o8 94040 Marions Club 237 Hit Rua 0157 0227 0230 U030 0039 0232  QCiS 8161 ¢
2. Times should be cumulalively reported in 08 00009 104 Bardia 867 Loud Muasic 0158 0211 0212 0013 ool4 Q217 0006 76362 3
- minutes in cach arca and time category. For , :
‘example, the first entry shown above (22 ) $449¢ TOTALS THIS HOUR sssse  JCALLS wev ¢ 69se  8gae 156
minutcsS could be the total for more than one ¢ ’
assignment. Explanation of selected column headings: §
o 3. Both columns and 1lines shpuld be subtotaled. R.A. ¢ Reporting arca number ;
P}c El'f)mdhtoii(‘ll Olf CGbCh (W{UC? :’131 bg tgc same Grime Code Types of events are coded so that the computer can generate
= iJ.gt'n-c ; ou ) afso ¢ ca culn ed and shown as special rcports for crime and task analysis,
. ndicated on the format example, Code Add}txonnl coding is nceded to identify call prierity, cover/
) . assist assignments, ctc. '
4, Zgg dg;cx(_fn)‘ :ll‘xg::llg }?: ;‘;f:rfégd sz}{iiiifgfwnciﬁfl ' Queue Mins The clapsed time in minutes between call received and dis-
bincpthgc am_ sho! 4. spécificd Sele Enzry m gﬁ;cgi‘égfc;dcast) time. (Often referred to as '"call stack-
the day of }\:cgk would lbc helpful but not neces- Resp Mins The queue time plus travel time, e.g., elapsed time in min-:
- sary if cach date is shown. c ’ gtcs bcgwccn the call received time and arrival time. :
| ‘ onsum onsumed time in minutes is the total time the Patrol Unit oy
e end b e fsterte for e dhayr I2 ot orserviCoton the stalgmndttele”) the ciae peried -
d. s ime snd clear time. ~ :
shift (0700-1459). Thc other two reports cover 1-0€f, 2-0ff Officer's identification number ‘
the . first shift (0000-0659) and third shift . Dispo Dispositions are coded: e.g., "2" means gonme on arrival or 3
{1500-2359). - unable té) locate; "4" false alarm; "7" recport on file; ‘g :
matter adjusted; no roport on file. :
6. Times should be credited to the hour call was . . ! : .
recelved ("date and time reccived'). o ; S
, , ; 4 Noto regarding hourly totals: Each assignment, { -
. : . h .t I » including cover/assists, 1is '
7. A? oxception routine ft?rb‘ungtstml})"d long lrssric:d:s o i rcportug on a sing"lc; line. Only tho first unit assigned, however, {s counted
of consumed time shotl ¢ included in the pro- . B in the "I of calls" total. . ;
gram.  Questionable cards can be subscquently e i : i R
oxamincd by a workload study coordinator,
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) Dispatch Card and Computer Log Formats :
: - The design of the dispatch record form is ordinarily
8 dictated Py the agency's data processing configuration.
’ * Some depdgtments use an additional form to record
officer-iﬂitiated activities, name and license checks,
etc. (Examples of complaint/dispatch and special activ-
ity cards appear on page 25.) ' ~ :
The dispatch\\record format is only an issue in that it
' must provide—for the following data elements which are
essential(to a patrol workload study:

1. I.D. of assigned unit (Officer I.D.'s are used
to .discriminate between one and two officer.
units and also to develop reports on individual:
officer activities.) ‘

2. Nature of assignment (There should be a coding

'~ scheme for the various kinds of police services
o and tasks which will facilitate sorting into the
following categories: administrative, called-
for, personal, officer-initiated, and cover/
assist assignments.) ‘ '
N 3. Location (used to determine reporting area and
T beat) ) .
) 4. Reporting area and beat designations
' ~
5. Assignment priority*
‘ 6. Date and time call for service received (or
“activity injtiated by officer)
7D . ! . '
7. Date and time assignment broadcast
A g i
] 8. Date andJtime arrived at scene
| R : . '
g 97 Date and time assignment cleared
% * Each agency should have written criteria for assigning
; di'spatch priorities to calls for service. A classifi-
- cation arrangement suitable for workload study pur-
; ! poses is described in Appendix A.
i
.
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Figure 1 Complaint Dispatch Card .
3 V] o)
uNIT NATURE OF INCIDENT REPORT AREA QUEUVE TIME UMIT TIME
LOCATION
bes

DATE/TIME RECEIVED BROAOGAST ARRIVED ICLEARED
[EACLER'S NAME ADDRESS PHGNE

COMPLAINT DISPATCH CARD
PRIGRITY

N

DETAILS

w

Card completad by:

p

DISPOSITION:

[ vriveoa

[Jrerorr  [Jcounset assist  [Jammest [Jare [Ja

Figure 2 Special Activity (ard

DISPATCH CARD ~ SPECIAL ACTIVITY

UNIT

NATUAL OF COMBLAINT DATE « TIME CLEARED

LOCATION OF COMPLAINT "

PEAT

FLRION NOTHFITD BATE «w TIME STARY

1. ON YIEW
. CITATION
« FIELD INTERVIEW
. CAR/WALKING STOP o

DETAILS 3

« SECURITY CHECK TIME LXPENOED
. WARRANT

. OFFICE ABSIGNMENT

DAY

. TRAINING/ BRIEFING/ COMFERENCE
« EQUIPMENT MAINTENANCE/ SERVICE

wielvyloajoislu]ln

-
o

. COURT/D.A, CONFERENCE
11, MEAL/ COFFEE BREAX

12, PERSONAL TIME ? A
13. OTHER=DESCRIGE UNDER DETAILS
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: Agencies planning to manually perform the workload study il e — - :
¥ tallies should have communications personnel calculate 51 o o bt = Tol e s -
v and note on each dispatch record the queue time and con- T ——
sumed time. This procedure will simplify the hand tal- ‘ T g ToAS et
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The consumed time information from the dispatch cards 3 . i it S 1 f
{(for each category being measured) should be summarized i " 4
daily. Doing so will facilitate the task of converting : ’
i the information into bar charts at the conclusion of the {)
study period. - I
' POST forms suitable for hand tallies of time consumed on ’ : . 1 R 2
4 called-for services, officer-initiated activities, per- R K = . = o
: sonal convenience and administrative activities are . — 1
; shown on pages 29 and 31. ° it i
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Data Quality Control &Q\X
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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
@lso be adversely affected to the degree that patrol
officers are careless in meeting the requirements of
radio discipline. Over-reporting of time expended on
cover/assist assignments, for

officers provide unwarranted bac
Over-reporting
- called-for servicés can also occur during quieter per-

own initiative.

example, can occur if
kup assistance on their
of time consumed on

iods if officers delay their return to service or spend
more time than necessary on routine assignments.

Radio discipline problems and related supervisory 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 avoided

starts, a project coordinator
a general strengthening of
operating procedures which

accurate data.

if, Dbefore ‘the study

is appointed and there is
those communications and
affect the collection of

Employee cooperation, can be fostered by

describing the study's purpose and requirements in a
departmental directive (sée Appendix A for example).

Experience gained in prior POST supervised studies sug-
gests that virtually all data

require some modification befo

study purposes begins.

processing systems will

re data collection for
Although the new programming or

coding requirements are usually minor, there should be 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 wuse date/time

recording equipment in the
should obtain a date/time stamp clock beforwe initiat-

ing a patrol workload study.

23
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should be displayed in workload study format to confirm ' o , , 5
the ability of.the data processing system to provide the - : . L X

required informatiom. Durinb the test period and

throughout the actual study period, the person responsi- ’

: ) ; ANALfSIS AND UTILIZATION OF DATA
ble for conduct of the study should regularly examine &
the source documents for compleﬂFness and accuracy. .
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Organizing and Displaying Workload Data
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Depending upon®the scope of tﬁe,study undertaken, at the ~

' ; ) conclusion of the data collection period(s), there will

i | , W be thousands of subtotals of consumed time in each

W 4 : - measurement category, e.g., administrative activities,

| ; ‘ 1 called-for services, queuing times, officer-initiated

ﬁ S activity. 1It.is very difficult to interpret the volumi-

, : nous output recorded on computer printouts or manual

/ b . o : ~ tallies in tabular form and, for this reason, the use of

' / “ _ _ bar charts (and maps in the case of beat surveys) 1is

‘ e i ' s necessary. These graphic displays will greatly simplify
! / * . L the analytical process and speed up the design of .
i % deployment schedules.*

| f‘
, " | . : . ;

The first chart to be considered is a

| ¢ ‘ of all called-for services data. This chart is used to

] } A ] determine the best squad relief points in the 24-hour
L ) . « cycle and compute the initial temporal distribution of

patrol officers by shift. An example of “the composite
\ : > chart appears on page 37.

24-hour éomposite

: : The relief points are established to ¢
\ , g k! periodic declines. in the volume of cal
S : | ' ‘ ' - 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., and ]
S | L : again between 10:30 p.m. and 1 a.m.
/

oincide with the—
led-for sernices

D
«

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
I ” ‘convert the shift totals into percentage parts of the
v ' S . composite day total. The available patrol manpower pool

fil
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Small handhéld calculators are of
, : ees making manual computations for workload studies,
\ ; ! Unless the .calculator produces a tape for verifica-
\ &

. tion of ‘the totals, .every series of tabulations
v N shouid be performed twice, or more if necessary, to
\ . N insure that the data has been correctly entered.
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. is then divided among the three shifts according:t ;
percéntage of workload on each shift. This procedure 1S
§§ illustrafed on the composite chart illustration. |
) ! " - » .\\“‘
) ) b he week
Seven .24-hour bar charts, one.for»eac%iday OfT;éyschdi
are used to develop patrol shift schedules. 2% che
) uling process is described in the next section.
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PATROL WORKLOAD DISTRIBUTION

(Composite

of All Days)

Study Period: Egbruary'l - May 2 (91 Days)=

225 e
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Hour of Day

Each vertical bar on the composite chart represents the
average amount of time consumed that hour on called-for
services. In the first column, the total number of min-
utes expended on CFS between midnight and 1 a.m. during
the study period was 14,105. This sum divided by 971
(days) equals® 155 minutes, the average value shown on
the bar chart. All-hours in the compogite chart are
calculated in the same manner. On a bar chart for a
single weekday, the average value of each hourly column
ls determined by dividing the total consmmed time for
that hour and da¥ of week by 13 (the number of weeks.in
the study period). In the abhove example, which reflects
a pagtern in an urban jurisdiction, the declines in
service demand occurring at 6 a.m. to 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
workload is 24.6% - 11 p.m. to 7 a.m., 31.1% - 7 a.m. to
and ‘44.3% - 3 p.m. to 11 p.m. (Note: The per-
centage distribution of workload by shift will vary sig-
nificantly from one jurisdiction to another.) '
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Preparing Work Schedules

The primary objective in- a scheduling exercise by a
service agency should be to provide the service when it
is needed. Although the most important design factor is
the service demand cycle, there are often conflicting
values and needs, within the law enforcement agency and
the community it serves, which must be considered along
with other limiting factors, e.g., equipment shortages,
contract working conditionms. :

The: team or squad system is an example of a potential
constraint on scheduling, which might be imposed as a
consequence of an administrator's values. There are
both good and bad aspects to a team arrangement which
gives squad members and the supervisor the same days
off. The development of team spirit may be encouraged
arid a singie 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*, -

In recent years both management control and deployment
efficiency have been adversely affected by shift sched-
ules desighed to provide day off equity 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 1is 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 relatively large
patrol officer pools and an overlapping 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 days of the week.
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At maximum efficiency, the percentage of work force on
duty should precisely match the workload for the same
hour. The best scheduling solution should approach this
ideal as closely as the rising and falling cycles of
activity permit. Although problems of varying degree
accompany most conventional shift arrangements, the
five-day work week, with its eight-hour shifts, ordi-
narily’can be staffed to most closely meet the cyclical
variations in police service demand. A fixed pattern of
two days off fore 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. N

As noted earlier in the discussion of shift bar charts,
alternative 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
is readily apparent when the
superimposed

schedule chart for a particular day is
(See the

above a consumed time chart for.the same day.

‘chart on page 41.)

In Appendix C, an example of a scheduling process based
on ‘three conventional watches (shifts) per day is
shown. It should be parenthetically noted that busier
jurisdictions may experience peaks of servile demand
which cannot .be accommodated within 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 peak

periods: -

The scheduling example in Appendix C is “based on an
assumption that all patrol units are staffed by one
officer. “When an agency  has a mixture of one- and
two-officer wunits, the task of maintaining a wuniform
response capability around the clock becomes more com-
plex because an agency's overall response capability is
correspondingly improved or impaired according to the
number of units fielded.
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PATROL OFFICER DEPLOYMENT AND SERVICE DEMAND PRO : o | If the number of "two-officer units is variable but ordi-

(] . : 1

) ' comprised of N » hoc basis after a conventional schedule”fo; one-officer
Figure 1: Typical we?}gda)" (‘Z%g gf;l:;iuc%mpargd with a . . ‘ unit§ is prepared. Other departments may “wish to re-
10-hour §h1-ts kload distribution for the éxamine their two-officer unit system and Proceed to.
characteristic worklo ‘ " : develop a one-officer unit schedule with selected two-
same day. ) a I | officer units being added only if adequate, updated
‘ [ | justification is provided, \

N , . () ® vy Agencies which do notfﬁﬁtqnd to re-evaluate the justifi-’

) ' cation for LWo-0ffickr units must reserve sufficient

e . ‘ ’ ! ‘ peérsonnel tc provide \a second officer for each two-

. + officer patrol unit before proceeding with the

® ‘ PRI | scheduling exercise. I¥, in the hypothetical. example

) . O] provided in Appendix C, an agency precondition was to

7 schedule :three two-officer units : on the nighttime

. T /7////: . g . . . . " N

@ ! : .,mym%mmgﬁq?/ﬁfﬁwwﬁﬁﬁm shifts, four or five officers (depending on the relief

S W//?/}///Zc?g?é/{\;ééﬁfﬁ TIME %Z///,Z{/,Z%é’,/é/,///f/,’, < "~ factor used) would have to be withheld from tha group of
%%Zzﬁﬁﬁkmm__ﬂwﬂmﬁ%@@%@%@Qumqwm .

, 3 R L 2 L R , officers . to distribute according to workload, i.e.,
T3 . s . 1 10 a0 12

NOYRS
-~

-

I
A

-—

- p 21 - ) ’. |
_ 5 e 17 13 9 10 ) ‘ either 49 or 48 officers would comprise the distribution
HOVR OF DAY ‘ pOOI. '
7 , ‘
3 i i : - dS Y e. g .y . A
i d numbers identify the on-duty squa » |
??? CG;(I):OC}I%O (2) 1630-0230 (3) 2100-0700 Scheduled

work hours for the day total 7110.

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 e@ach
agency's management information system should.regularly
provide patrol response data.

, . .
ic k schedule comprised o
T Reet TS plan) compared with a

Figure 2:

8-hour shifts (5/8 / C : the . . ) ‘

characteristic workload distribution for , . , Changes in service policies; increased workloads occa-

same day. : : sioned by population growth or economic conditions, or
) L changes in the numerical strength of the patrol force

can influence officer availabil%ty and the agency's

N N o ability to promptly respond to calls for service.. The

) . ] measurement of queuing times provides a direct and

' ' accurate way to evaluate the impact of these factors on
the patrol function, : :

v *

= N N

D4 *

z : ; N\ Two response standards should be established. One for
3 ; @ ! Ny €mergency or potential emergency assignments and the
. ® . e T e ‘ : : other for calls where the citizen wants service as soon
, ,wﬂ@#777555'zyaﬁﬁﬁﬁﬁﬁﬁﬁgéﬁﬁfg-“>“‘- N . ngiﬁzzs;glgég; (zﬁis% two priority classes have been

) c‘,//,/',,/, F3 NSUME ME:2 wte ' : ; 1.
bt e o T T D T R I T

TR b « s ) LRSI *
Houn Or Ay

identi : g., (1)
'h i d number identify on-duhx squads, e.%.,
;ggo-%;%%{e(z) 0700-1500, (3) 1500-2300. Scheduled work

31
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- Response standards will necessarily vary widely. accord-

ing tc the type of community and its police service
expectations. Suburban towns with moderate crime prob-
lems will usually experience fewer call-stacking
problems than wurban 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 (it may be necessary to
make changes if the original standards are too high or

too low).

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

B}

Queuing Report Formats

‘Police ‘management information systems commonly .report

stécking time- in overall averages. This statistical
practice limits the utility of queuing data because the
existence of gerious periodic delays in dispatching
assignments orainarily . cannot be~ detected by overall
averages. The adequacy of an  agency's response
performance, accordingly, should be initially analyzed
by examining its call queuing patterns on bar charts
averaged for each hour of the day on each day of the

week. b

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

47. N s

The queuing pattern bar charts are time consuming to
prepare and they need not be incorporated into the on-
going routine management information, system. Queuing
information, however,: should_ be rmegularly reported
in a percentage chart which refilects the patrol force's
success in. maintaining a )"predetermined departmental

response standard.
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Reporting Period

PRIORITY I*
CALLED-FOR SERVICES ~#
QUEUING REPORT

___Department

Monday | Tucsday Sunday | Hourly Average
000C-C059 2.5 4.Q 3.1
0100-0159 1.5 etc. % etc.
0200-025¢ 4 ’ . f
/_ I etc. }/ e /
2300-2359 3.8 - % ~ ' Z]
| \? ". V
Daily Average 2.05 etc. Overall Average

Program Notes:

=t he/

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

writing and broadcasing process crdinarily
consumes at least 30 seconds. :

* Priority II calls should be separately reported in the

same format as Priority I.
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WATCH 1
MIN  55.6
MIN  64.
MIN  71.
MIN 75,
MIN 77,
MIN  86.
MIN  86.
MIN .86.
MIN  83.
MIN  88.
MIN  88.
MIN  88.
MIN  88.
MIN  88.
MIN  88.
MIN  88.
MIN  88.
MIN 88,
MIN  88.
MIN  88.
_MIN  91.

HOOWLWOWPEWODWOWOLWOWWYWWO~IINORH A

FRIDAY
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oy

Queuing Distribution Table

DEPARTMENT |

PERIOD 3/11/79 to 04/28/79

PRIORITY 2 DIST/SJ8 ALL
WATCH 2 WATCH 3
MIN  20.3 0 MIN 44.9
MIN  29.7 1 MIN 52.9
MIN  39.1 2 MIN 58,1
MIN . 43.8 3 MIN 64.7
MIN 48.4 4 MIN 67.6
MIN  54.7 5 MIN  69.1
MIN  54.7 6 MIN 70.6
MIN 62.5 7 MIN 72.8
MIN 68.8 8 MIN 76.5
MIN 71.9 9 MIN 78.7
MIN  71.9 10 MIN  79.4
MIN  75.0 11 MIN- 80.9
MIN 78.1 12 MIN 82.4
MIN 81.3 13 MIN 83.1
MIN - 82.8 14 MIN 85.3
MIN  §5.9 15 MIN  85.3
MIN  85.9 16 MIN 85.3
MIN 85.9 . 17 MIN 86.8
MIN  85.9 18 MIN 88.2
MIN  85.9 19 MIN  88.2
MIN  87.5 20 MIN  88.2

35
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Minutes

TOTAL
MIN 40.4
MIN 49.0
MIN  55.5
MIN 61.2
MIN  64.5
MIN 68.6
MIN 69.4
MIN 72.7
MIN 76.7
MIN 78.8
MIN 79.2
MIN 80.8
MIN 82.4
MIN 83.7
MIN  85.3
MIN 86.1
MIN 86.1
MIN 86.9
MIN 87.8
MIN 87.8
MIN 88.6
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Reporting Format for Patrol Service Ohjectives ) . alidity of Queuing Reports
A ' Called-for service queuing problems and a department's
uld h service ohjectives for response capability can be adversely influenced by both
A patrol1 foifiz Shff; Eoragzrvice A regularly sched- ‘ fogmaldpollgﬂfs of management and informal practices by
iority.1 an ca ce. Iel : ; : u , i radio dispatchers. ‘
zfégrégﬁputcr printout will pravide adm1nxstratoFs WI?h , P
up-to-date information concerning the department’'s suc- - s
- cess in meeting its service standards. ) Watch commanders, for™ example, wijll sometimes instruct
. - ' : , dispatchers to hold one or more p%trol units in reserve
! ) ' . for emergency calls. Not infrequently, they will also
direct that nonemergency cails be held until the offi-
cer assigned to the beat is available. Although these
instructions occasionally have soﬂb temporary justifica-
: tion, the practice should not bed@me a standard part of
e , S . the system. Law  enforcement officials should avoid
P"?g;@igéngiiii For Service ’ Last Year ; institutionalizing such procedures because they too
This Month Last Month Year to Date _To Date often result in assignments being delayed 10, 20 or 30
’ 4 minutes *~ or longer when an officer from a neighboring
ggrcent}og cqti;ﬂ ‘ ’ beat is belatedly given the assignment.*
at Wi 1 - ] . .
1i8:1ccnllci=nu;e 72.09 69.45 68.01 70,60
‘#Tliree minutes 87.03 . . o | |
*Five minutes 93,88 etc. - etc. etc. e When supervisors or commanders do exercise their author-
¢ ‘ ity to delay assignments, they should do so only on an
L. {ce . 5 Lo incident by incident basis. For example, if the only
?norlt)' Z Cﬂl;z ggg;‘;g‘)’ {f ' officer available is 10, miles from the scene of a non-
Prompt respon : : ; , urgent service request, there would be ample justifica-
I'| percent of calls ' ) . tion for holding the assignment after giving the caller
| dispatched within 14.13 ¢ egéj; ete : , an explanation and estimate of the waiting period.
*Five minutes . ctc. . Ve . ,v‘ ;"
*Ten minutes 155.04 1 e , .
*Fiftcen minutes 72.13 - . oo Several unofficial dispatching procedurés which delay
J the assignment of service requests have also been noted
in prior surveys by POST consultants. The most common
o situation involves called-for service assignments which
o ; . 1 . ¥ come into the communications center during the last hour
“ oo of a shift. It is not wunusual for dispatchers to
' ! arbitrarily hold the nonemergency requests until the
i
‘ { . * Calls for service arrive at random intervals. If a
N | beat officer is busy 25 to 40% of the time, the like-
i ! ' lihood of a service request on his beat arriving when
, ! he is unavailable for assignment is very high. It
/’ } would be a misuse of data, moreover, to justify a
& ‘ ] request for more patrol officers on information which
. : ¥ indicated a poor response capability, if the problem
H i was caused by inefficient operat@ng procedures rather
(I than a lack of officers. * 5
: SN 37
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new shift repdrts on duty. Many of these” assignments
could be weasily serviced within the time available
without the payment of overtime. In the more involved

situations, field reliefs can be arranged when the
shifts change. :

(=] 4
Some dispatchers have also been observed/ unnecessarily -
delaying the assignment of urgent calls until.a second
cover unit becomes available. There are occasional
circumstances where good judgment will " require the
coordination of multiple wunits in order to avoid
unnecessary risk to patrol officers;' however,; the
central objective of much patrol officer training is to
equip them to respond, alone if necessary, to situations
involving some personal hazard. . Administrators should
provide clear policy guidance to dispatchers 1in  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-
When one or more delaying practices exist, queuing

cy.
information loses its validity and utility as a manage-
ment tool. _
i)
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DIRECTIVE TO COMMUNICATIONS PERSONNEL .

Department

The'depargment is developing a new management informa-
system which will provide the data needed for

" patrol workload and response capability studies.

. N o .
All communication# personi=l - shall acpordingly fam111§r-
ize -themselves with\ the fallowing§\procedures which.
become effective o . LN -

o

AN
NN
N

"

Each dispatch card will be classified accofﬁing to pri-

‘ority.

_printing of new,dispatch reccrd forms.

- response,

&y

b

unit

The Number 1, ‘2, or 3

will be enteted in
(specify 1location on card) pending

the redesign and
This prierity
designation is not necessarily the manner in which the
is to respond, aitd the priority used for record
keeping purpeses shall not be given over -the air.
Existing departmental regulations governing the mode of
e.g., red light sirem, are not affected by
these priority designations. ) ' :

,Prio%itz 1 calls in this group are emergencies or

potential emergenciess or otherwise urgent. calls

that require an immediate response. A 1list of
‘examples follows: '

_. a. Intrusion or 211 alarms .
. . ' 4 7] . /& = . .
b. Disturbances or potgntlw%‘dlsturbances Adnvolving
the threat of violence Y\ :
. : N :
. , N\ .
c. In-progress crimes or suspe\tCs) in the area
d. Suspicous or unknown circum%%ances
\
e. Prompt response required: Yo avoid injury to
~person_or damage to property. 5 o

-Priority 2. This category includes calls that do
- not Tequire.an urgent TrTesponse for protection of
“life and property. A response should be made,
however, as soon.as possible or practical. (Exam~
ples include noninjury accidents, missing persons,
"¢old" bdrglaries, etc.) .
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Priority ‘3. These calls include all situations
where a deilayed response 1is permissible. Cdlls
for service in this group can wait“for a period of
time until it is more convenient for an officer: to
respond. (Examples include abandoned vehicles, meet
citizen at specified later time, etc.)

[

Nearly all assignments will be classed as either 1 or 2
priority calls. The Priority 3 classification, however,
-18" necessary to prevent deliberately delayed assignments
from affecting the analysis of the department's response
capability. o )

5

Another important procedural change will ,require the
completion of separate dispatch cards for each unit
assigned to cover or assist the primary assigned offi-
- cer. It will not be necessary to repeat all the

original dispatch information on the cover/assist card.
Cover/assist dispatch cards need ohly show the identity

of the unit being assisted or covered (indicate appro-

“priate boxes for these entries), the personal identi-
fication number and assigned .beat of the covering
. officer,: and -the location code where the cover or

assistance will be rendered. (The assigned beat number#
will appear on all dispatch cards in the lower- portion
of the box provided for the officer's personal identifi-
cation number.) Dispatchers should note that the time
received box will not be time stamped on cover/assist
dispatch cards. .

2

Whenever the daily beat roster indicates that two offi-
. cers are riding in the same patrol car, the dispatcher
shall enter the second officer's personal ideptification
number in (indicate appropriate location for this entry).

- A

Signed:

Commanding Officer . : o

ccy Ail patrol lineups

%/

Q

Recording the officer's beat number, as well as
the beat or reporting area in which the servige
is provided, facilitates the analysis ,of ¢ross
beat dispatch patterns.

* NOTE:

A-3
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GEOGRAPHICALLY DIVIDING
* A LAW ENFORCEMENT JURISDICTION

~Not all law enforcement jurisdiqtions;‘need to be geo-
~graphically divided into

areas smaller than Deats.
Cities and counties with irregular population density
patterns or extensive land areas, however, will find it
advantageous to establish relatively small reporting

~areas which are proportional to population density.

Very large jufisdictions may need three geographical‘ﬁ

subdivisions for reporting purposes. .In declining order
of size, the subdivisions are ordinarily identified as
district or sector, beats and reporting 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 .50,000 or more, and in some cities, they

may be too large for crime analysis or deployment
planning purposes. )

Drafting the Reporting Areas

Mount a large map of 4he jurisdiction which clearly
shows all streets and natural boundaries (a scale of 800
feet to the inch is suitable). Cover it with a trans-
parent plastic overlay,

Using a grease pencil and writing on the overlay, divide
the jurisdi%&ﬁon into reporting areas. Natural or man-
made boundag¥ijes will generally form the boundaries for
reporting gf%as (streets, railroad tracks, freeways,
etc.). The specific size of a reporting area should be
dependent upon population density, type of general area
(i,e., business, residential, rural, etc.) and previous
police ackivity, if such datd is available.
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In a business district or densely populated residential ¥ A o i$
i area where block sizes are uniform, reporting areas may gg;::g iﬂ;bll§ted pﬁfer "Main Street". See example of a g
uo be comprised of 12 or fewer square blocks. In thinly . | ient to utSf}ng inc¢ex on Appendix B-5. It is conven- !
) : populated resideutial areas and areas with irregular or ” atcher' é lie,: visible listing ~file" at the dis-
) v no block designations, reporting areas may vary in size ) grea 2 gi. o facilitate locating the reporting
f up to one square mile. Sparsely populated sections with v 1 St%? ma ﬁ?g appropriate entries on the complaint/
. no development potential may, of course, exceed a square ‘ . C;Sp% ch record. If a computer is to be utilized, it
mile; however, reporting areas should not be too large 3 . n oe pﬂggrammed_to tie each address to the reporting
or their value as location indicators will be defeated. rea in which police activity occurs, as well as compute

and accumulate officers time expended in each reporting

Consideration may also be given to assigning individual area.

reporting areas to areas with unique police service
needs, e.g., shopping centers, public parks, industrial : ,
parks, schools. ? c

E——Tw

Conclusion

Permanent statistical reporting areas are essential to o
program evaluation and workload trend standards. The

In a small city, reporting areas may be numbered in con- SR design process, accordingly, must be carefully and
- secutive order. However, in a large city it may be 0" logically executed.

i . desirable to reference the reporting area by beat or :

| district. This facilitates the 1locating of reporting

) ; areas. First, number consecutively each beat or dis- . .

R 7 trict, then number each reporting area, prefixing the - [

| reporting area number with the beat or district number. - : ‘ : "t

N B i Numbering the Reporfing Areas, ‘ ; i S

b

If there are large undeveloped open areas within the ; :
: city that do not have natural barriers or dividers ® ,
. i (rivers, railroad tracks, streets, highways), such areas RIS )
b ®  may be assigned a single reporting area number. In such e S -
L cases it is suggested that several sequential numbers be - ;
5 (4 unassigned for additional numbering of reporting areas, : ‘ : - o
which may be established at a later date if the area is ' ‘ - :
developed and-divided into reporting areas. .
i

If the total -number of reporting areas approaches or ) R -

exceeds 99, the numbering should begin with 001. If ) 5 L Vi

not, the numbering may begin with 01. ’ : <,
’ A s

Refefence File for Repcrting Areas : ' . : kk B

A street ‘ﬁumber index should be developed for larger D L
: jurisdictions, which lists each street alphabetically or . :
Sy by gumber.i Under the named street, list street address o ) R )\
P numbers by block -with corresponding reporting area num- O SR ‘ . : v .
;d%;// o ‘ ber. For example, all the reporting areas for Main : J , ' : ’ e

o e g S S e
a
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Street Number Index with Reporting Area
MAIN STREET 2901 - 5200
Address & Reporting Area
2901 - 2999 odd 433
2900-3 100 even 434
3001 - 3299 odd 429
3100 - 3300 even 430
3301-3599 odd 419 o
3300 - 3400 even C 424
3400 - 3600 even 420
3601 -3799 odd 414
3600 - 2800 even 414
= 3801 - 3999 odd 408
o ~ 3800 - 4000 even 409
4000 - 4100 all 403
4100 -4300 all 244 i
: 4300 - 4400 all 243
f 4400 - 4600 all 237
o 4600 - 4650 all 233
S 4650-4800 . all 232
4800 - 4900 all T 226
] -| 4900 - 5000 all . 225
5000 - 5200 all 221
; &
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' . 1 ' At this point it is known that Shift 1 has 19% of the
PATROL SCHEDULING METHOD* R : . : total workload and that 19% of the work force equals 10
A, officers. Ten officers working 5 eight-hour shifts per

; ‘ week provide 50 workdays to be distributed throughout

This hypothetical patrol scheduling process deploys a - ' the week on Shift 1. The number of officers scheduled
patrol force of 52 officers. The magnitude of the ' ] to work each day of the week is calculated by multiply-
‘called-for service consumed time totals are tYPﬁfih Og ing the number of officer workdays available during a
police jurisdictions serving eighty to one hundred ‘ ‘ - one-week period by the daily percentage of workload.
thousand people. . C The  table that follows illustrates how the average daily

workload data for Shift 1 is organized to calculate the

A . i ved daily work schedules. It has been structured to illus-

By examining consumed time data derived from a twenty- : | trate -condi®ions which occasionally may arise and

four hour composite chart, the percentage distribution : " require small schedule adjustments.

of workload for each shift can be determined. For this SRR ' - '

exercise it is assumed that: I
4 1 3 y

0

e

) Shift 1 11 p.m. to 7 a.m. = 19% Shift ¥ {11 p.m. - 7 a.m.) 16 ffic (9.9)
: Shift 2 7 a.m. to 3 p.m. = 35% | : : SRilefrs
Shift 3 3 p.m. to 11 p.m. = -46% v - Sun  ion Tues Wed Thurs Fri  Sat
| | | Service Demands (Hrs.)* 12.8 8.5 7 6 7.2 8.5 13.3
The number of patrol officers to be assigned to each ’ Daily’Percentage 20.2 13.4 11.1- 9.5 11.4 13.4 21

shift is established by multiplying the number of offi-
cers available (52) by the percentage of workload on :
each shift: ' Staff_ix}g (Daily. percentage x 50)

: )4 - ] ' S © Arithmetic Optimum 10.1 6.7 5.6 4.8 5.7 6.7  10.5
gglgz % %29 ))g g% = 13 g Eigg : Rounded Optimum 10 7 6 5 6 7 11
| Shif't 2 48% X 32 - 2379 (24) o . Adj. Staffing Level 9 7 6 6 6 7 9
: s Cdad - o In the foregoing example the workload on Saturdéy
The next computations are based on "the seven daily 24- . ; justifies 11 officers on dﬁty—-one more than the entire

hour charts. These charts reflect the hour-by-hour
workload (averaged) for each day of the week. The E S
objective is to determine the daily percentages of work- . =
load on each shift and prepare correlated work schedules. 5

shift complement. It also presents a workload pattern
that cannot be perfectly matched because of the queed to
provide sequential days off.

* As previously noted, there are significant seasonal -

8 differences in the amount and distribution of work- i
load. In some urban and rural areas the summertime
police service demand can increase 10 to 15%, Juris-
dictions which experience obvious seasonal population
changes should collect and analyze workload data for

the appropriate periods to determine 1if adjusted

schedules are necessary. -

0 : * Seérvice demand (workload) can be expressed either in
et hours and fractions of hours as shown, or in minutes.
o : - * Ordinarily, computer programs will convert minutes to

| o hours; if manual tallies are employed in a workload
study, hojyjever, it'is not necessary to convert minutes

o - to hours because the time values are only used to
calculate the daily percentages or workload. §\
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| ' he scheduling of days | f
; A schematic device* simplifies the schedulln . B .
o .- o A 3§ Wthh do not .. . ; [
3 , off by quickly identifying dePl°m1e1nt fpfliacir@s assigned to By pairing the twenty days off to be assigned the 10 |
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